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La décision de mettre 1'étude des organisations internationales a
l'ordre du jour du Congrdés de 1964 de 1'A.I.S.P. est une reconnaissance de
l'importance croissante des institutions internationales dans le monde des
hommes politigues, et de l'analyse de ces institutions dans le monde des
savants. L'objet de ncs séances n'est pas uniguement, néanmoins, d'octroyer
une reconnaissance 4 ce domaine de la réalité et & cette branche de la con-
naissance. Trés concr&temsnt, nous cherchons & faire progresser l'analyse
comparative des organisations internationales, en mettant 1l'accent sur leurs
agpects politiques s los phénomenes politiques qui se produisent dans leur
cadre, l'effet politique dcs forces qui agissent sur elles, los conséquences
politigues qu'entraine lsur fonctionncment. Quslques—uns des rapports
soumis & notre Congrés présentent loes résultats, encore provisoi;es, dfétudes
comparatives 3 d'auires cherchent plutét a poser les fondements de telles
études, ou encore a suggérer dos possibilités de recherche. L'étude compara-
tive des institutions internationalcs ¢tant rolativement récente et peu dé—
veloppée, nous pouvone surtout, & co stade, examinecr ses possibilités, ap~-
précicr la nature dos problémes suxquels elle se heurte, et stimuler tous

coux qui s'efforcent de la faire progressor.

Les progrés réalisés au cours des dernidres années dans le domaine de
1'étude comparative de la vie politigue {qu'on appslle de moins on meins
gouvaent, en anglais, "comparative government"s et de plus en plus souvaent
"comparative politics") peuvent & certaing égards servir & la fois d'exem—
ple et de modéle pour une telle tentative. Le changement d'appellation
dans ce domaine peut,; en lui-méme, 8trc significatif : 1'étude comparative

pout commencecr = doit commencer — en mettant 1'accent sur les structures
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et les procédures inslitutionnallices, mais elle attsint son but en mei-

tant 1‘adcent sur la dynamigquc et sur los offets poiitigues des institutions
étudides. Il reste,certes; & rassembler beaucoup de données comparatives Ge
base concernant laes organisations internaticnales. Un des problémes les plus
urgents est celui de la répartition le meilleure possible de cet effort

de description élémentairs § 11 st dans J¢ domaine des organisations inter—
nationales des terrains en friche gul Jdoiveni &tre labeurés par la recherche
de données avant que 1'on puisse y planter utilement la semence de 1'analyse
politigue comparative : c¢'est la condition d'une compréhension politigque
approfondice. Nous avons devant nous 1'exemple de la mise en culture du do-
maine de la vie politique comparde des divers 3tats ; cela doit nous permet—
tre de mettre au point une campagne officace d'agronomiec intellectuelle dans
le domaine de la comparaison enitre institutions internationales. Peut-&tre
le Congrésdel'A.I.S,P. peui-il irriguer ce terrain suffisamment pour mon-

trer qu'en dépit do son aridité actuclle, il est cultivable.

On pout sans doute, comme je 1'ai fait, affirmar que la mise en route
de 1'étude comparative des institutions internationales peut s'inspirer u—
tilemont de 1'évolution de 1'agnalyse politiquoe comparative portant sur les
phénoménes nationaux ; js voudrais ajouter & ccla une hypothése : les deux
voies peuvent cessger d'8ire paralleles. of se  ceroiser . En d'autres
termes, il pourrait y avoir non seulom:nt analogie, mals rarport. Nous savons,
bicn entendu; qu'il existe des lions éftroits =ntre la politique intérieure
@t la politiquo étrangére des Bvats. Nous supposons généralemcent que la
nature du systéme politigue d'ur Btat donnéd influence dans une mesure ap-—
préciable 1ltattitude de cet #tat & 1'Sgard des organismes internationaux
dont il est membre ¢t =zon action dans ces organismes ; mais nous n'avons
guere réussi 3 dépasser l= stade des gffirmations teintées de préjugés, et
n'avons pas beaucoup progressé dans la voie de 1l'analyse objective de ces
rapports. Il est généralement supposéd que les activités des organisations
internationales exercent une influence considérable sur las modéles de dé-
veloppement ~ économigue, social, politigue - de lsurs membreés, et particu—
liércement de ceux qui n'ont atteint que récemment le stade de 1'Etat. La
encore; houg sommes mieux pourvus cen hypcthéses gue véritabl ement informés.

Voilad quelques problémes parmi d'sutres, dont les soluiions sa trouvent
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peut-8tre au point d'interscction de 1'£tude comparative de la vie politique
et de celle de coeritaines instituticns internaticnales. La rossibilité de ré-
soudre ces problémes ¢t d'autres cncore 4 ce point d'intersection nous incite

& nous engager dans cette voic.

Laissant de cbté le rapport ontro 1'étude des organisations interna-
tionales et celle de la vie politigue, tel que ce rapport s'est développé
et continue & lo faire, nous devons nous poser, en tormss plus généraux,; les
guestions cruciales : & quoi bon comparer les organisations internationales 7

i quelles fins ? dans guel espoir 7

Une des Jjustificatiocns de ce type d'étude cst la possibilité d'échange,
entre corganismes internationagux, de lueur sxpéricnce dans la solution de cer-
tains problémes. Un procédé ou une procédure qui sce sont révélés officaces
dans la solution d'un probléme posé & une organisation donnée peuvent 8dtre
utilisés dane une autre. Cl'est ainsi gue la plupart des organismes interna-
tionaux deivent vraisemblablement trouver des moyens pour éguilibrer la
proclamation officiclle de 1'épalité des HEtats membres et 1'accsptation prag-
matique des conséquences des inégalités de fait 3 la rechorche d'un schéma
raisonnable et applicablce d'institutionnalisation de 1'indgalité pourrait
commencer par une enqudte concernant lo wte pondéré et d'autres brocédures
enalogues, telles qu'ils sont utilisde dans diverses organisations interna-
tionales. Cotte optique refléte une conception mécaniste des institutions
internationales, et un déeir d'amdéliorer les mécanismes. Nous pouvons certes
considérer cette concepticn comnme superficiclle, et résister a 1'impulsion,
mzis nous devons admettrs que les organismes internationaux se heurtent i des
problémes importants de nature mécanigue, et gue les hommes politiquas de
chacun des ftats,; tecut comme les fonctionnaires internationaux,acceptent en
felty, & tort ou & raison, de faire des omprunts de procédés institutionnels.
La comparaison la plus supecrficieile des textes constitutionnels des orga-

nisationg internationales révéle la fréquence de coette pratique.

Fous pouvons rejeter la conception mécaniste en faveur d'une conception
plus biologique des institutions internationales, substituant au désir
de "bricolage" 1l'ambition pius scicntifigqus de comprendre les tendances d'é-

volution de ces institutions., L'étude comparative déplace alors son cenitre
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dtintérdt du problime du transfert possible des procédés instituiionnels a
celui des ressemblances antre les tendances constatées dans le fonctionne-
ment des organismes internationaux. Nous nous demunderons par exemple si
1'existence de blocs & 1'occasion des scrutins, constatée & 1'Assemblée
générale des Nations Unies, 1'est fgalement & 1'Organisaticn Mondiale de
la Santé. Alors que le '"mécanicien" cherche & prescrire,; le "biologiste"

cherche a prédire.

On peut objecter que le mécanicien, tel gue nous venons de le décrire,
a des activités analogues au stade le plus rudimentaire de 1'analyse com-
parative des institutions; et non su siade avancé de 1'analyse comparative
de la vie politique 53 il se borne simplement, et de fagon simpliste; a
recenser des formes institutionnelles, sans chercher & spprofondir les
processus politigues. Méme le blologiste,quelle qué golt sa préoccupation
d'étudier les tendances politiques, peut eitre accusé de mangquer de raffi-
nement, dans lg mesure ol il paralt se contenter de chercher dans diverses
institutions des analogies de développement. 31 l'un cherche & étudier les
possibilités de transplantation des procédures d4d'une organisation a une
autre, le deuxiéme cherche & discerner la diffusion dss tendances entre les

ingtitutions internationales.

Ces critiques peuvent %tre fondéocsymais ¢lles ne le sont pas obliga-
toirement. L'étude du transfert possible dez expériaences de solution de
certains problémes de 1'organisation X & 1'organisation Y encourage de
toute dvidence & 1l'analyse comparative des deux organisations, en termes
politiques. La solution institutionnelle adoptée dang l'organisation ¥ est-
elle réalisable dans le contexts politigque de l'organisation Y 7 Aurait-eile
dans l'organisation Y la m3me fonction politique que-dans ltorganisation ¥ 7
Hxiste~-1l entrz les objectifs politigues doat s'inspirent X et ¥ des dif-
férences telles gue la solution =st adégquate a l'une des organisations, mais
pas & 1l'autre ? Do méime, le biologiste doit examiner en profondeur la vie
politigue desg crganisations gu'il étudie afin d'expliguer les uniformités,
ou leur absence, dans les tendances qu'il constate. Notre idéal est de
former des analystes des institutions internationales gqui s'engagont avec
enthousiasme et intelligence dans ces voies. liais nous devons, car nous

sommes réalistes,; admettre gqu'ils ne le feront pas tous § non sans quelque

‘
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cynisme, nous pouvons ajouter gu'aucuns discipline n'a encore réussi & ins-
tituer un systéinse de vprotection & toute éprsuve contre l'intrusion de 1'a-

nalyse simplisgts.

L'optigue comparative n'a de ssas gqu'appliguée a des matériaux. pré-
sentant & la fois des similitudes 2% des différences 3 elle est impossible
lorsque les objets sont totalemont différomnts, et inutile lorsqu'ils sont
identiques.. Le progrésg de 1'étude comparative des instituitions internationa-
leg dolt donc &tre fondéd sur 1l'hypothése selon laquelle il existe dans ce
domaine des uniformités fournissant unc base d'analyse, ot des différencia-
tions suffisantes pour laisser sntreveir des résultats intéressants et si-
gnificatifs. Braf, une telle étnde dovralt refléter au moing autant d4'in-
térét pour la découverts de disssmblances gue pour la mise en lumiére des
ressemblances, et autant de scepiticisms que d'enthousiasme quant & la pos-—
sibilité de transplaﬁter les procédures institutionnelleé, cu la probabi-
1ité d'une diffusion des tendances de foncticonnement d'une organisation &
d'autres. Sousdtendant tout cela, il faudrait une aptitude & 1'analyss po-

litique pour 1'sxplication des phéncomenes observés,

Je souhaite pour ma part gue dans c2 domains les études comparatives
mettent 1'accent sur la variété complexe des phénoménes cnglobés sous le
terme générique d'organisation Irnternsiionale, Les premisrs résultats de
taelles études pourraicnt 8tre duc schémas de classification - des procédés
permettant de mettre en lumiére des modéles de similitude et de différen-
ciation, fondés sur des critéres Jugée significatifs. Nous procédons, dés
& présent, il =51t vral, & des caiégorisations des institutions internationa~
les 3 l'analyse conmparative systématigque poaut nous permettre de mettre au
point des systémes de classification plus significatifs gque nos

gystemes actuels,

Cette insistance sur la classificaticon traduit un désir d'éviter les
grandes genéralisations‘dans le domaine de l'organisation internationale,
ou & faire marche arriére par rapport a de telles généralisations. Placer
les instifutions internationales dans dis catégories différentes, c'est
limiter la généralisation & ces catégories ; suggérer gue ceci est vrai de
telle organisation et cela de telle autre, mais gque rien de véritablement

important n'est vrai de toutes les organisations. Un mouvement dans cette
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direction peut semblar une régression & notre époque passionnée de généra—
lisation en science politique 3 mais on pourrait soutenir, avec arguments a
l'appui, que ce qui fait le plus defaut & notre discipline - et non ssule—

ment dans le domgine international - cfest la dé-généralisation : il fau-

drait dtune part briser les généralisations injustifides et inexactes, et
d'autre part admettre qu'une bonne nartie du domaine auguel s'appligue la
science politique est trop diffus pour permetire des géndéralisations, sauf
pour los aspects les pius gsuperficicls des phénoménes dtudiés. Cette affir-
mation parait cortaincment Justifiée dans le domaine international. Toute
rhrase gqui commence par "tous log stats, dans louurs relations internatio-
nales... " 86 termine vraisemblabloemcent par une erreur ou Dar une bahalité.
Il est peu d'afiirmations ayant guelque importance que 1l'on puisse faire a
propos de toutes les organisations internaticnales.le plus grand service gue
puisse rendre. 1' étude compargtive des institutions international es
pourralt 8tre de briser lus fausses géndéralisations; et de concentrer 1l'at-
tention critiguo sur ies carsctéristigues propres 5 certains organismes ouy

tout au pius, & certaing groupes dlorganismes.

Pour illustrer cetts thése, Je voudrais signaler le danger de la
tondance; trés répandue, & passoer ds l'obsorvation quse lo droit de veto a
tendu 4 paralyser le Conseil de Sécurité da2s Nations Unies, & le conclusion
que l'exigence de 1l'unanimite constitue un obstaele important au fonctionne-
ment efficace de tout: organisation internationale. Cette thése conduit a
affirmer que le degré auguel la régle du veto a é1é remplacée par les prin-
cipes majoritalires constitue un: mesurce significative du progrés institu-—
tionnel d'une organisation donnde., Une connaissance m@me superficielle du
fenetionnement d'une grande variété d'organisaticns internationales indigue
gue ¢e¢ Jugemant d'ordre général su%?gffets de la regle du veto ezt hautement
coentestable. L'examen attentif des processus politiques se déroula - dans
un échantillon convenablement choisi d'organi smes internationaux devrait
rendre possible un Jugement pius fin concérnant la signification politique du

droit de veio et soes effets sur le foncticonnement des organisations.

Pour prendre un autre exemple, doux points de vue sont souvent exprimés
concernant 1'autononmie d'objet ¢t d'influunce des organisations internationsl es,
Parfois, les organisations sont considérées comme des actours de la scéne

internationale, des entités jouant wn r8le relativement autonoms. A d'autres
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ggards, on ne leur accords pss un statut aussi significatif, mais on les

considére comma de simples instrumsnts & la disposition des JAtats membres.
C'eat 1&, pour l'sssentiel, uwn débat au sujet de 1'identité des organisations

internationales : ont~elles unc identité propre 7 Si elles en ont une, gul

sont—elles ? Quels individes incarnent leur personnalité morale 7 Qui fixe
laurs objectifs, éxprime leur point de vue, exerce l'influence qui est la
leur ? Clest 14 un probléms d'une trés grande ismportance; sans aucun doutey
et qui devrait Stre discuté 4 un niveau dépassant celui de la généralisation
vague et des lumpressions approximagtives. Il devrait intéresser des compara-
tistes de l'organisation internationale, dos spécialistoes préts & croeuser
profondément pour trouver les réponses aux questions fondamentales dans un
grand nombre d'organismes internationaux. Le Seorétaire Gsndéral (ou le
fonctionnaire exercgant des fonctions anslogies), avec ses principaux col-
laborateurs, est-il en mesure d'incarner l'organisation dans une mesure si-
gnificative,; tout en travaillant pour elle ? Dans gquslles mesures les repré-
sentants des Ztate membres cuntrélent—ilsg efficacsment 1l'organisation et
décident-ils de son usage 7 Los reprécentants permanents des membres sont-ils
devenus un collége gui dirige l'organiszation comme l'orgars d'une communauté
plus vasto, ou demeurent-ils des déléguds nationaux, se falsant concurrence
pour exploiter l'apparsil internstional dens l'intérst de la politique de
leur gouvernement ? Une analyse comparative de tels problémes nous montreralt
probablement qu'il zxiste entre organisaticns internationales de grandes dif-
féronces concernant des factsurs tols que la composition politique de leurs
membres e% la nature de leurs fonections, qui déterminent lour capaciié

& accquérir une identité propre. 3Flle peut montrer aussi qﬁe l'épanouissemeﬂt
de ce procassus ¢st fortement affecté par les circonstances du milieu po-
litique international. L'analyse¢ comparative peut nous permettre de saveir
guelles sortes d'organisations internationsles, et dans quelles circonstances,
tendent a wanifester un ceriain degré d'identité propre ot d'importance au-

tonome pour la sphére des relations internationales.

n derniére analyse, i1l n'est pas nécessaire d'opter entre généralisa~

=3

tion ¢t dé-généralisation. On peut cholsir de mettre l'accent sur 1'unc ou
sur 1'autre, ¢t lein d'@tre véritablement antinomiques, <lles sont en fait

les deux aspects d'un mdme processus — 1'affinement de notre compréhension
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dans un domaine donné. Il faut généraliser, mais avec prudence, sans faire
violence aux particularités d'un.casg ouw d'un groupe de cas appartenant &

une catégorie spéciale 5 i1 faut spécifisr, mais sans négliger les liens

entre cas ot entre cateégerlies.

Appligquant cette formule & 1L'étude comparaiive dus organisations in-
ternationzles,; nous caesssns de mettre 1'accent sur la différénciation puur
reconnaitre qu'il est important de situer log organisations internationalesg
au pluriel, dans le contoxto de l'organisation internstionale; au singulier.
Les organisations internationales ne sont pas, on fin de comptey des phéno-
ménes igolés, des réponses domnées en ordre dispersé 4 des manifestations
isolées de besoins ins®itutionnels particuliers dans le domaine des affaires
internationales. ©lles sont liées les unoes aux autres, et lides & lours an-
cétres institutionnels,; sous dss aspects fondamentaux ; prises ensemble, elles
représentent un -aspect significetif du systéme moderne d'Ztats multiples, le
mouvement vers 1’institutionalisation.das rapports entre Htats. Il est peut-
%tre permis d'espérer que le prosrés de 1'étude comparstive de certaines
organisations internationales contribuera dans une mesure appréciable a

notre connaissance du phénoménc général de l'organisation internatiocnale.
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RELA”TuhSan OF INTARGUV SMENTAL TO

- NON MG”VL‘JHAJWﬂlaORGANIZATIOKS,
by Donald C. BLAISDHELL .
City .College of the. City University of Now Terk

As 2 new.class of international organization internafional non-governmen-
tal organizations orizinated with the United Nations.’ It has' been recognized as
such By other intergovernmental‘organizatioﬁs and by many regional intermaticnal
organizations, both‘general and specials Of the more than {twenty maintaining rela-—
tions with non-governmental organizations this paper discusses some of the relations
of the International Atomic Energy Agency (IARA), the Council of Hurope, end the
World Health Organization (WHO) with the 114 non-governmental ‘organizations which
have been granted consultative status. To illustrate its purposes and nature the
IARA, the Council of Eurcpe, and WHO have heen selected, the first because it deals’
with a eubjecf largely under the control of goverrmments § the eecond; because of its
regional scope and pOpular orlgln end the third, because of 1ts speelal relatlons
with the Unlted Nations, :

THE IN'LRNATLOYAL ATOMIC ENERGY AGEICY :ND NON-GOVERNFENTAL ORGANIZATIONS ‘
Article XVI, Section A, of the TAEA Statute authorlzes the Board of Goverul

nors to conclude agreements "esteblishing an appropriate relationship between the
agency and the United Nations and any other organizations the work of which 1s rela-
ted to that of the Agency". Under this authorlty the Board, gulded by rules approved
by the Agency's General Conference at its second regular session (1958) has accorded
consultative status to nineteen’ non- governmental organ;zatlone. Consultatlon has
three objectives, flrst to systemdulze the procurlng by the Agency of expert 1nfon—A
metlon or advice ; seccnd, to promote knowledge of the pr1n01p1es and act1v1t1es of the
the Agency ; and, third, to make it poe51ble for certaln organlzatlons to express

their views,

By Agency deClSlon coneultetlve etatus is Aot the result of an agreement
with but is a pr1v1lege granted to a non-governmental organlzatlon, hence can be ‘
w1thdrawn at the Agency s will. In this way coneultatlve status dlffers from agree—
ments with 1ntergovernmental organlzatlons, whlch can be termlnated only w1th the
consent of both partles.

- To be granted consultatlve etatus an organlzatlon‘s work must be dlrectly
related to and be able to make a 51gn1flcant contribution to the Agency’s worlc ¢ and
the organization must be of recognized standing and have authority to speak for its

nembersy
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Consultative status inciudes the following privileges : receipt of the
agenda of each session of the General Conference ; observer status at all of its:
sessions and those of the Board of Governors and attendance at all public meetings ;
circulation of written statements of not more than 2.000 words to all members of
Agency organs and making of oral statements at. public meetings of the main committee
and any other committee or subeidiary organ of the General Conference under speci-
fied conditions, and to the Board on its invitation. Organizations in consultative
status also receive non-restricted documents j they may consult +ith the Secretariat(
on matters of mutual interest ; and, .on request of the‘Director—General; may upder—
take studies or investigations or prepare papers. |

By 1nv1t1ng some of the nineteen organlzatlons ln consultatlve gtatus, and
others, to attend scientific and fechnical conferences the Agency obtalns expert
adv1ce and the organlzatlons have a chance to express their views. Most such con—
ferences ars sponsored by the Agency itself, but sometimes they are sponsored by
the Agency on the initiative of one or another non-governmental organization, and,
sometimes, they are sponsored jointly. Thus, the Ageﬂey and the International Coun-
¢il of Scientific Unions, a non-governmental orgsnization in eoﬁsultative status,
Jointly sponscred a Symposium on Isotope Mass Effects in Chemistry and Biology in
Vienna in 1961 o

| Invitations from the sgency to attend and participate in conferences are
re01procated by non—governmental organizationg. The rules on consultative status
do not require this ; it is & metter of courtesy and re01pr001ty.

Provision of expert adv1ce and information is also covered in working
agreemeﬁts with non—governmehtal'organizations, ae, for example, those with the
International Commissions on Radlologlcal Protectlon (ICRP) and Radlologlcal Units
and Measurements (ICRU) '

Yot all 1nternational'organizatione desirihg relations with the Agency
have been granted coasultatlve status. Within the Board, its Non-Governmental Orga-
nizations Commlttee, and the General Conference gharp differences arose over whether
the World Federatlon of Sc1ent1flc Workers and uhe Yorld Pederation of Trade Unions
were sufflclently interested ih the Agoncy 8 work and could make a sufflclent con-
tribution to it to be accorded consultatlve status. The de01510n wag in the nega-
ulve. The World Federation of Mental Health is another non~governmental organiza~

tion WhOSe apnllcatlon for consultatlve status was not approved. The differences
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over non-governmental organizations have extended to 1ntergovernmental organiza—
tions as well. Failure to grant the horld Pederation of 801ent1flo Workers the
desired coneultatlve etetus ‘touched off a polltloal controversy Whlch resulted

in regeotlon of a formel agreement between the TAEA and EURATON the:Atom;c Energy
Agency of the European Community. o ‘ o '_

L Thue, beneath the surface relatlonshlp of expert oplnlon expressed syste-
matlcally to IAnA' s organs accordlng to, recognlzed rules 1e a secondary 1ayer af
relations of.a polltloal character and with ideologlcal mot1vatlon. However, no
formal rejection of an application for status can. effectlvely 1nsulate IAEA fron
~.the ideology of the World Federatlon of 801ent1flc Workers and the World Federa-
tion of Trade Unions. The technical v1ews which they are able to supply the Agency
are sought by the Secretariat informally in a menmer not formally sanctloned by
the. Agency. At the same time the formallzatlon of relations between the Agency and
BEURATOM is precluded. ‘ ;

The polltlcs of atomlc energy illustrate the deeper 1esue of PubllC versue
private control. The extension of state auwthority into social and economlc arees
is not denied, Nor is the expansion of non-governmental organlzatlons, both natlo-
..nal and international, open .to question. What is dlsputed is whether theee develop-
ments, nationaly and intermetionally, represent an increase in power of the prlvate
individugsls and groups composing thenon grvernmental organizaties v1e-v1e govern—
ments Qr 3 ‘holding operation of private enterprise and 1nd1v1duallem agalnst en-—
croaching state authority. Eminent authority can be marshalled on both SldeS. Clear—-
1y, the question is not open or shuts But its existence shows the deeper elgnlfioen-

ce of. non—governmental—lntergovernmentel relations than lS often thought

The origin of the Council of Europe differs from that of the I4EA. The

" Cotincil of Burope came into'being becsuse 6f the weight of the European Movement

on and deapite the opposition of governmentse The IAEA is the product. of United

States' initiative ghaped by and through intergovermiental negotiation under UN

auSplces. :

Within three years after the establishment of the -Council of Europe in
1949, non-govermmental organizations in considerable number had been brought into

formal relationghip and wany more enjoyed an informal working relationship. For
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two trade union federatﬂons (International Confederation of Free Traae'Unione,
ICFTU, and the Internatlonal Federation of Christian Trade Unions, IFCTU) and
five others 1n Category A as well as two 1n Category B status was in effect
"as of 1954. Also, at that time the zpplications of seventeen other non-govern-
mental organizations were pendlng before the Council. A 1arger group of thlrty—

" nine Buropean non—governmental organlzatlons listed in the Yearbook of Interna—

tional Q_ganlzatlons had occasional relatlone, while forty non-etatus non-govern—

aéntal organlzatlons showed interest in Council activities and had unoff101al
.Worklng relatlons u1th ite Thereafter, the Commlttee of Mlnlstere acted on appli-~
‘cations as they were received. By 1964 forty—elght non—governmental orgenlzatlons
had been granted consultative status. ' '

| In redefining consultative status (1960) the Council of Burope emphasised
that it was giving something to non-governmental orgaﬂlzatlons they would not
otherwise have 3 ‘that the grant was for the purpose of fa0111tat1ng the tlghter
"European union among the Council's nembers which is their aim H ‘that Non=-goveITl~
mental orgenlzatlons granted such status are divided 1nto‘two ‘categories I and II
(corresponding'to 0ld 4, and B and C respectively) ; and that each Category 1
organization is representative and hee wide competence in at least one important
area of the Ceuncil'e activities, while each Category II organization is competent
in a restricted area of the Council's activities, Onae an orgsnization has status
" ‘the initiative for eonsultation comes froﬁ the orgmns of the Coenbil, ~ the Assenme
bly Committees, the Ministers! Committees of Covernment Experts, and the Secreta-
riat, not from the non-governmentsl organization. In addition, the 1960 revision
speila out the séveral steps in the process of receiving coneultativerstatﬁs.
.Every three years the list is reviewed by the Committee of Ministers, including a
review to determine whether any in Category-1II have become'eligible-for”considera—
tion for placing in Category I. An application rejected camnot be resubmitted
| - short of three yeers; Absorption of an.organization with status .into a larger or-
genizatien which is aﬁthorized te represent it causes loss of status.

The rights and duties of consultative status were also redefineds The

rights are : to send observers to public meetings of the Assembly, but without
the right to speak ; to receive agenda and public docunments of the Assembly, thus
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terminating the earlier customary right to receive confidential documents of the
kssenbly 3 to present opinions orally to Assembly Committees, at their request -;
$0 submit written observations to committees of both the Assembly and the Commi t-
tee of Ministers (the previous 1000 word limit was removed ; also, with consoli-
dation of former B and C into new Category 1I, the submission of writfen observa-
tions, hitherto denled c. -organizations, is now granted ; however, the right to
enlarge ‘orally on a wrltten statement, specifically granted before, was drﬂpped),
groposal of agenda 1tems remains limited to Category I organizations.
" The duties of organizations in consultative status are : to give maximum
publicity to Council aims and“accemplishments-and to report anmually to the
' Seeretary—General how this duty has been fulfilled (the last is new) ; accept
the' pr1n01ples and aims of the Council ; keep the Secretary-Geperal. informed
“of scheduled.meetlngs and admit his representative as observer when the: Secre-
tary-General so requests ; be ready, on the Secretary-General's request, to
furnish information, documents, and opinions, in the several fields (formerly
there was a positive obligation to furnish them) 3 -and keep the Secretary--
General informed of activities of probable interest to the Council,
‘Both the' Conmittee of Ministers and the Consultative hssembly meke use
of non-governmental organizations.'Expert committees of the Ministers have re=-
~ ceived the views of non—governmental organi zation representatlves on a wide
veriety of subjects. In 1963 an expert committee studying the pr0posal for s
‘.European conventlon covering the production and sale of wine and beer met
:profeesieﬁal organizationg;ln 1959 an informal sgreement covering the exchange
—kof televieioﬁ pregrame was worked out with Council of Eurobe legal experﬁs by
international brofeesioﬁal organizetions, thus dispensing with the necessity of
frecommendlng elther an international convention or domestic legislatlon. The
_Internatlonul Union for the Ccnservutlon of Natural Resources, an international
non—gcvernmental organlzatlon in Catevory I, hae worked with & Committee of
. ,Experts en the protectlon of nature and the country51de. In & related matter,
_.observers from non—governmental organlzatlons attended a meeting in 1963 of -
a fourteenFCOuntry commlttee of experts on camping, caravaning,.. and motoring.
Europa Nostra, an 1nternat10na1 federation of pxlvate associastions for the

protectlon and preservatlon of historic sites and monuments, grew out of steps
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initiated by the Assembly. At its direction the Secretary~General organized mee-
tings, under the auspices of the Asgembly's Cultural and Scientific Commission,

with private orgsnizations which resulted in fedefating eighteen interested asso-

ciations from eleven European countries. One of the earliest uses made of a non-

governmental organization was in the resettlement of refugee agricultural workers.
The expertlse of the Europesn Association for the Study of Refugee Problems was
tapped on several occasions by the 5001a1 Section of the Secretariat's Assembly
Serv1ces Directorate., Use of the Maison de 1'Eurepe in Strasbourg for meetings has
been accorded regularly to such groups as the Permanent Committee of the Congfess
of European Youth and to the Youth Model Assembly.

On the other hand, the Consultative Assembly in 1961 warned all concerned

and particularly local authorities of the activities of the Féderation mondiale

des villes jumEiéeS' (FMIV) and its various branches on the ground that they were

contrary to the obgectlves of ‘the Council of Europe, and, in addition, recommended

" that all member governments refrain from extending any assistance, direct or indi-

rect, to any of these groups.4

THE. WORLD HEALTH ORGANIZATION 4ND NON—GOVERHMENTAL ORGANTZALTTIONS

The relations with and utilization of non-governmental organizations by the
World Health Organization underwent expansion in 1962, While the earlier principle
of not differentiating between non-governmental organizations for consultative pur—
poses was retained, closer relations and more utilization are clearly seen in the
action of the Executive Board., Both in general and in particular terms it authori-
zed and envigaged an extension in the collaboration between WHO and non-governmental
organizations, ,

- Generally, an increase in the-number of technical areas within which WHO

operates and non-govermmental organizstions are interested is noteds

Specifically, new technical areas into which WHC is moving offer opportuni-

ties for more intensive relations with non-governmental organizations , which can

take the foim of listins technically qualified organization officials on panels when-

ce WHO expert committees are drawn ; exchanges of views between WHO technical person-

nel and that of non-governmental organizations on the progress of technical matters
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are ‘authorized ; and invitxiions - -to non-govermaentsl organizations gpecilalizing
in teéchnical areas-are 10 be ziven to be represented af meéeting of expert, commit—
" tees recruited from seientific groups and at technicel meetings, local and inter-
- regional conferences, seminars, and symposiums organized bylHO. Easier recourse is
7"preVidéd'f0r collaboration in achieving the.best results in nomenclature, umifor-
mity of ﬁethods, and in similar kinds of activity. Greater use can be made of non-
governmental organizations to spread information and technical directives origina-
ting with WHO and to promote health education and raise health standards. Coopera-
tion is made ea51er in obtaining informaticn about profe351onal groups and indivie
duals ahout whom documentatlon is deelred in maklng 1nvest1gatlons, and sharing
1n research. A more llberal pollcy was asithorizéd in supporting periodicals and
_publlcutlone publlshed by non—governmental organlzatlons, in furnishing technical
information for use in their publlcatlons, and ‘supvorting conferencee sponsored
Jointly and held more frequently than vefore, In some cases, WHO might make grants
or otherw1se cover expenses of studles and 1nvest1gatlons nzde by non—governmental
) organlzatlons. - ‘ R '
_- o W1th the grant in 1962 of consiltative status to the International Asso-
01at10n of Dlstributers of Water the | number of’ non—governmental organizations in
thls relatlonshlp reached flfty»se*en. One use made of these organlzatlons ip as a
recruiting agent. Hhen an acute need for doctors’ and nirses arose in the Congo in
1960, one hundred and flfty from twenuy-flve countiies responded to appeals made
by Red Cross 8001et1es, the’ Internatlonal Commlttee of the Red Cross, and nationsl
gcvernments.VWHO saw to 1t that the best p0551b1e Use was made of ‘these' teams, The
Internatlonal Unlon for Health Educatlon teamed up wmth WHO to eponeor an interna-
tlonal conference on health and heulth educatlon in 1962e umerous orgaﬁlzatlons
1n‘consultat1ve SUUtus are elso llnked 1nd1rect1y with othér organlzatlons gimilar-
71y 51tuatee, elther in NHO or in some other intergovernmental organazatlon. One
such 1s the Internatlonal Organlzatlon of hlcroblologlcal Societies, Tt has consul-
rutatlve status Wlth WHO and is also related to UNESCO througi the International
Unlon of Blologlcel 801ences Whlch 1s a member of the International Counc1l of
801ent1f10 Unlons, whlcn has consultatlve Status with UNESCO.' The practlce is now

more extensive than ever before of filling WHO's forty advisory panels, from which
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expert'committees are selected, from technically-gqualified and professicnally--
positioned experts identified through non-governmental organizations. Even before
the recent revision of the principles governing consultative status, WHO had made
use of expert committees iﬁ atudying, investigating, and solving neﬁ public health
problems. The success already attained is one reason for extending the use of this
method.

SOME COMPARTSONS

Consultative statusrfor some non-goverﬁmental organiéatibns'does not mean
that.all others are frozen oute In the International Atowic Energy Agency relations
are not limited to the nineteen in the consultative status. Invitations are exchan~
ged with others, which supply informsation and expert views, as do those in consul=
tative status. - '

A gimilar situation existe at the Council of Burope. In the first few years
after its establishment, when numerous non-governmental organizations had applica-
tions for consultative status pending, close relations developed, of an informal
character, with the Secretariat. Nor have =1l non-governmental organizations desi-
red to enter into consultative status. Many have been satisfied with a working
relztions classification. One, the European Movement, out of which the Couneil of
FEurope is evolving, has never attempted to formalize its reiationship with the
Council,."the clumsy instrumentation of formal consultative relations", as the
. historian of this relationship describes ite?

The World Health Orgaﬁization, with its sixty-seven non-governmental orga-
nizations in consultative status, draws upon a much larger number for expert opi-~
nions and, simultaneously, benefits from publicity from theme. WHO's redefinition
of congultative status was acimed at intensifying ites relations with non-govern-
mental organizations. it the same time, the purport of the revised principles im-
plied an invitation to many other organizations to collaborate in helping WHO +to
promote 1ts program in new fields. Nothing like a closed system cen be detected
in the attitude or formal rules of WHO in ifs relations ﬁith‘non—governmental

organizations,
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So far as-consultéfion i concerned the international secretariet is the
organ of highest.importance. In fact, if not in theory, consultation means not
-only. obsérvation of the formal procedures prescribed by the regulations but elso
informal day-to-day contacts. In this respect the international secretariat cor-
responds to the staff of a congressional committee in the United States ~ a com-
- municetions channel, a pressure point,. a source of information, an-ally of: some,
- an-opponent of or neutral to other, group representatives. Both authors on TARA-
Z- and Couneil of Burope-non-governmental orgsnization relations agree.6 o

Acquisition of new rights not provided for formally sometimes results ffom
cultivation of the international secretariat, an additionsl similarity bétween
it and the steff of an American congressional committee. In the Council of Europe,
for éxample, several non-govermmenial organizations acquired the right to speak
as well as to observe at Assemﬁly Comnittee meetings when considering =sgenda items
pertaining to the orgenizations! interests. This was done with‘tﬁe acquiescence
-of the Committee Chairman concerned and, obviously, as the result of having cul-
~tivated and gained the confidence of the secretariat,

" Rationslization of relations is snother function performed by the'interna—
“tional secretariat, Using the Council of Burope again for.illustrative purposes,
the social section of the Secretariat's Assembly Services Directorate attempted
to get the ICFTU and the IFCTU to form a joint body for consultation when their
applications for sfatus were being considered. The attempt wes not successfil.
On the other hand, the Agricultural section succeeded in a similsr attempt with
the'Buropean Confederation of Agriculture ard the International Federation of
Agricultural Producers, although each sends its own delegate’ to Assembly and to

Assembly Committee meetings. - | | | o

 No ébvious commection appears betweén the extent of use of technical com~
mittees; &d hoc and permanent, and of non-governmental organizations, even for
extracting expert advices If any, it would not be apparent from this limited
examination of the IAEA, the Council of Eurépe, and WHO, each of which presents
a special case for analysis. ' ‘ T '

"As & rulé intergovernmentsol organizations have no législative power, hence
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create no obligations either to enforce or to ohserve law. The International
Atomic Energy Agency, the Council of Europe, and the World Health Organization
are no exceptions tb this rule. As a consequence compliance with resolutions

_ adopted by their repreoentatlve assemblies is not compulsory Wt voluntary. Ii
such a 31tuat10n the obvious step would seem to be to call to their aid non--
governmental organizations and their national affiliates to assist in carrying
ovut, or even to carry outy such resolutions, However, in the three organizations
under discussion such a step seems nof to have been taken..Thus, they differ from
the United Nations which in the 18th session of the General Assembly placed the
implementation of its resolution (1934) on & World Campaign against Hunger, Disea-
ge, and Ignorance Squarely 6n non-governmental organizations,

In several respects this Resolution illustrates the many-faceted place
and most of the problems of non—-governmental in their relationships to intergo-
Vernmental orgaalzatlons. Aside from the unusual origin of the idea embodied in
the Resolution (the Brltloh delegaticn out of a non-governmentel organlzatlon
bffiéial); the General Assembly's purpoze iz to place on national and internatio-
nal non-governmental organizations the obligation and responsibility for effec-
tuating a program which intergovernmental organizations are unable, and their
- membership unwilling, to effectuate tThemselves. This is open to different intér—
pretations ¢ abdication of responsibility j irresponsibility ; shifting from '
intergovernmental to no;—govefnmental organizations of a responsibility which
governments themselves are politiczlly unable to carry into effect 3 frustration
over insufficient authority to execute the program itself ; or- transferring {o
non—governmeﬁtai organizations a responsibility they are not designed to discharge.
Perhaps it is a political bid for the good will and support of the less develbped,
newly-independent countries. It has raised guestions of coordinaticn with the Food
and AgriculturerOrganization's Freedon from Hunger Campaign, the World Food Pro-
gram, end the Development Decade, Closely related is the baffling problem of coor-
dination of non—governmeﬁtal organization efforts, not only in the United Nations
but also in those of the specizlized agencies, all of which are generally, and
some, like FAO, WHO, UNESCO, directly involved, while one, FAO, is handicapped

because of the absence from its constitution of an article authorizing consultati-
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ve status for non-govermmental organizations, .

The unusual spectacle of the United Nations relying on non—governmental
organizations to implement its most sweeping resolution touches problems deeper
than mere zdministrative feasibility. To.involve international non-governmental
-organlzatlons, morally - 1f not legally, in abh administrative task, with none of
the authorlty or resources required for effective administration, is another way
of posing the basic question of freedom and amthority in the modern world. Alrea-
dy alluded to in another comnection (above ps 3), this question camot be separa-
ted from the question of the relative value of intergovernmentsl and non-gavern-—
- mental organization in internationsl cooperation. Within the territorial state;,
the basic unit of intergovernmental orgsnization, state authority continues to
expand in the economic and social fields, while, at the same time, national non-
governmental organizations, in various formg, are involved in various ways in
the process, Generally speaking, the stronger the forces of individualism and
free enterprise, the more resistance to the exransion of state authority, with
the corcllary. that where resistance is overcome the non—governmental‘orgapizations.
are usually drawn into the administrative process, there to continue the resistan-
ce or to minimize the effect of state authority on individualism. The.same Ques—
tion as to the wisdom of such a development denestically is raieed infernetionally
-with the projection of non~govermmental orgsnizations, w111y—n111y, into ‘the midst of
of the international intergovernmental process, and with llttle conslderatlon of =
the value and effects, Ot the three 1ntergovernmental organlzatlons here dlseusged
one, the Coun01l of Burope is not directly involved ; the second TAEA, is 1nvol—
ved in a remote sense ; and only one, NHO can be said to. be 1nvolved dlrectly
- %ince the Council of Europe is less than the other two in the tradltlonal mold of
. intergovernmental organlzatlon, it is not surprising that it is w1th ELun01l of
~ Europe that the same question of freedon and authority has been ralsed in another
forms How to interpret the problem of power of non—governmental organizations in
Europe and in world politics confronts observers of the relatlons between such
organlzatlons and the Council of Europe.7 . , ,

In their relationships to and their use of non—governmental organlzatlcns

the. TAFA, the Coun01l of Europe, and WHO fall into dlfferent categorles, by virtue

of their origins, their authority, and their structures. As far as non~governmen-
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tal organizations are concerned practically the only thing common to the three
is the practice of consultation according to more or less systenantized proéedu—
rede Probably the matter on which there is most varistion is the nature of this
consultative relation, both theoretical and practical. Is this variation a re-
flection of the dirfferent grades of esteem in which the three organizations are
held by governments and peoples T IAREA iz a disappointment ; the Council of Eu-
rope is in a transition state s WHD is burgeoning, not .completely free of inter-
national politics, but not sericusly embarraszed by it. To tie the relations of
non-governmental organizations to these organizations to the.far larger matter
of the extent to which they live up to, or fail;to live wp to, public expecta-
tions is completely justified, in view of the determining role of public opinion
in contemporary international organigation politics., Fuller recogrnition of this

functional relationship is long overdue. 8

NON-GOVERNMENTATL ORGANIZATI: M5 AND JURIDICAT STATIIS.

For many years international juridical recognition has been sought by
nan-governmental organizations, To an undetermined extent they have a status in
their own right and independent of that of intergovernmental organizations, such
as consultative status, which governments may grent. For non-governmental 6rgani—

“gations and for their leaders Article 71 of the United Nations Charter was but
the first step towards a higher gosl., A second step was implementation of Article
T1 by the UN Economic and Sccial Corncil, by fen Specialized Agencies, and by at
least a dozen other intergovernmental orgonizations. A third step, which would
reach the goal, is acceptance by governments of an international convention defi-
ning the rights, privileges, and immunities of non-governmental organizations and
their representatives, Such a step is thought to be necessary because consulitati-
ve statué, however. much it is to be desired. nevertheless provides no juridical
ﬁasis for non-governmental organizations as a class of international organizations
The Union of International Associations (UAT) has provided leadership of the Con-
‘ference of Non-Covernmental Organizations in Consultative Status with UNESCO in
this matter. Other similar conferences have supported their efforts. Bullding on
early-efforts of the UAI, of the Institute of International Law, and of a commit-

tee geft up by the Conference of Hon-governmental Organizations in Consultative
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" Statiis with fheeUN end,'following exteﬁsive consultations with non-governmental
‘organlzatloas generally, the UAT Secretariat prepared a draft conventlon to faci-
“litate thelr activities and forwurded it to UNESCO, on motion of its Director-

General the project was ‘discussed in the UK (and spe01allzed agencies) Adwinis-

“ trative Committee on Coordlnatlon. The UAT President was advised by the UNESCO

"'Dlrector—General that the opportune moment did not seenm to have errlved for pres-
31ng the ‘idea of improving the situation of non-governmental organlzatloas by
means of a convention or intermational recommendation. UNESCO has taken no actions
" Limited measures fefering the development of non—geverhmental organi zations
" have been taken’ by'UNESCO and the Council of Customs Cooperation. Meetlnge orga-
a nlzed by international organlzatlons benefit from the advantages of ‘the interna-
tional convention, adopted in 1961, according them facilities for free 1mporta—
tion of goods destined to be presented or used-at an exp051tlon, falr, congress,
or a gimilar spectacle. '
- This was a step backward from the international convention drawn up in
:1956 et the Tth session of the Conference of International Private Law,- according

- 2. to which legal recognition was extended. to societies, associations, and foreign

foundations. Althpugh it was opened to glgnature by twenty states few . have rati-

: Tied ite

" For a while it appeared ag if a long step towards the goal had been' taken

by -the Council of Burope.’ Operating under a directive from the Committeé :of Minis-

.ters, an. expert committee undertook the drafting of an intermational coénvertion
eovering docieties and other profit-making organizations possessing legel persona-
- 1ity ‘or which, lacking capacity to sue and to have legal relations with third par-
" ties, have been set up on the territéry of one of the contracting stotes ; as well
as societies and. non-profite-making organizations.-After meeting: eight times the
~experts! .committee decided in 1961 to exclude from the scope of the.cofivention so-

v eieties and. other non-profit-making organizations. In its opinion Such groups

. congtitute ‘a category raising questiong different from those t6 be' covered in a

~convention :on .the establighment.of societies and other profit-making organizations.
- The Cemmittee*of‘Ministere.acquieeced in the abandonment of the endeavor, thus
underlining the UNELSCO failure to act on the draft of the Union of International

Associations.
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The unwillingness of governments and of their intergovernméntal organiga—
tions to perfect the consultative relationghip further may be ekplainéd in pért, by
the heterogeneous comp051t10n of the non-govermmental organlzatzon movement znd by
‘the failure of some of its members fully +to utlllze the status they already have.
When the President of the Conference of Von—Governmental Organlzatlons in consulta-
tive status with UN ECOSOC organized a luncheon for the Sécretary-General in 1962,
it was found that only seventy~five out of 134 organlzatlons in Categories A and B
Lad reglstered representatives at UN Headquarters.

Headquarters agreements between host states and intergovernmental organiza—
tions, ﬁith privilegeéJand immund ties of representétives of non-governmental organiza-
tions varyiné from one headquarters to another, contiﬁue to govern theif Juridical
status. '

THE INFLUENCE OF NON-GOVERNMENTAL ORGAWIZATIONS

The question of the influence of non-governmental organizations arises out

of their presence in the intergovernmental process but with no way of measuring this
influence, In theory and in practice, too, so far as the rules go, non-governmental

- organizations are brought into relation with intergovernmental organizations for the

" -benefit of the latter, The former are not supposed to be pressure groups, importu-
ning officials and delegates to accept the program or the policy 6f the non~govern-
-mental grganization in question. No ore, I am sure, is taken in by this way of
thinking about the intergovernmental process. Its vocabulary is finding room for such _
phrases as, groupes de pression interma*tionaux, international préssure groups.9 And
the system of nation-states organized intergovernmentally has likewise had to accom-
modate itself to international pressure groups. The camel got his nose undexr the

ten¢ via Article 71 of the United Nations Charter, Non—governmehtal orgépization ro-
presentatives, in consultative status a2l otharmise; have spread to include the United
. Nations, the specialized agencies, regional organizations, and others in large number,
Are they welcomed ? tolerated ? listened to 7 resisted ? scorned ? No yes or no answer
to these questions is possibles The range of variation among non-~governmental organi-
zations is as wide as it is among individuals, and their reasons for existence ave as

nmumerous, ILf, sometimes, they forget their decidedly junior status in the intergovern-
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mental system and try to "pressure" delegates and officials, more frequently they
adhere to the role cast for them by congsultative status. Wor is the propriety or im-
propriety of their behavior a satisfactory test, for in international relations what
is ethical is even less well defined than it is in domestic affairs, Neither can

the intergovernmental process be simplified by the metamorphbsis into govermments of
politically~dependent groups with aspirations to independence, After these petition-
ers to the United Hations and to world opinion are satisfied there remain hundreds
of other non-governmental organizations, diverse, varying in resources, strength,

and leadership, of whom too few select for their focus of attention the development

-~ of the promising path of procedural innovation. But, regardless of aim, all these
non~governmental organizations have the common characteristic of wanting to influen-
ce, in one way or another, the course of intergovernmental life and the life of the
world's peopless Their representatives constitute an elite in terms of status, if not
of influence. Repulsed by intergovernmental organizations in their efforts to acqui-
re international legal status, they are, nonetheless, permanent facters which cannot
be overlooked and insist on being listened to. In the ever-changing kaleidoscope of
forcés they are indeterminate, varying in size and value, elusive, yet never absent,
a concoritant of contemporary intermational organization still waiting to be accorded
the attention they deserve. .
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NOTES

As used in Article 71 of the Unit:q Nations Cherter, = non-governmental
organization has been defined as ".., any intermational organization which
is not established by intergoveramental agreement..." ECCS0C Resolution
288 (X) Paragraph 8. '

Rodgers, Raymond Spencer, "Commentary on Consultative Ststus and Special
Privileges at IAEA," International Associations, 1959, N° 2 (Februaxry),
PPe 152-53. ‘

See the views of Guunar Myrdal, as quoted in Tew, E.S., "The Organizational

' World," International Associations, 1960, N° 12 (December), pp. 732 ff and
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those of David Mitrany, Ibid., 1961, N° 2 (February), pe 122 3 also, under
the title, "International Cooperation in Action," Ibid. 1959, N° 9 ZSeptemp
ber), ppe 644-48,

In reporting this action Intermational Associations appended the following
footnote (translation from the Freach) ; "It is doubtless very unususl, if
not unique, for an intergovernmental organization to use such unequivocal
language to indicate a position unfavorable to an international non-govern-~
mental organization. Whatever the basis of the problem, a position as clear
as this can only vivify relations between the private international and the
public intergovernmental sectors. Too often disapproval, which dare not be
expressed,; and praise, full of double meaning, stifles the atmosphere."
1961, §° 11 (November), p. 729.

Rohn, Peter H., Relations between the Council of Europe and Intermational
Non-Governmental Organizetions, Thesis submitted to the University of the
Saars 1955. Reprinted by the Union of Intermational Associations, Brussels,
1957, p. 68.

Whetton. Lawrence L,, "The Relations of the International Atomic Energy
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SUTTRRY

The experience ¢f intergovernmental orgenizations in their relationship
to non-governmental organizations is mixed and inconclusive. Success varies with
the fortunes of the particular organization concerned., In three selected cases
analysis shows that all make use of non-governmental organizafions but subject
matter has sffected the success attainéd. Strict governmental control of atomic
energy has limited the usefulness of the nineteen non-governmental organizations
in consultative status with the Intermationsl iAtomic Energy Agency largely.to
collaboration in formulating health and safety standards, although not without |
the intrusion of some politics..The theoretically apolitical nature of consulta-~
tive status has not been completely realized at the Comncil of Europe, with which
forty-eight organizations are connected, although the structural separation of
governmentsel from consultative functions in this case has not prevented significant
use in promoting the unity of Europe. In the case of the World Health Organization
success with fifty~-geven non governmental organizations has led it to intensify the

relationship with them of supplying expert persomnel and advice and disseminating

' information. To make the most of consultative status the international secretariat

is the k- organ for non-governmental organizations to cultivate. Legitimate uses

of them by %he United Nations do not include raddling them with administrative res-
ponsibilitiess Despite sustained efforts non-governmental organizations have not
succeéded in obtaining international juridical status. In the relationship of inter-
govermnmental to non-governmental organizatibns similar questions %0 those raised

by pressure groups in national societies are encountered. Extension of them to the
international field constitutes another dimension of the question of fixing the

frontiers dividing state authority from individual freedom.
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RESUME

L'expérience des rapports entre organisations inter-gouvernementales et

organisations non-gouvernementales ne permet pas d'aboutir & des conclusions net-

- tess La réussite de ces rapports dépend du sort de l'organisation étudiée. Dans

trois cas précis, l'analyse montre que les organisations inter-gouvernementales
font usage des organisations non-gouvernementales ; le domaine d'activité est ce-
pendant un des facteurs de plus ou moins gronde réussite. Le contr8le trés strict
que les gouvernements exercent sur 1!'énergie atomique a limité Ltutilité des dix~
neuf organisations non-gouvernementales & statut consultatif auprés de lligence
Internationale de l'Energie Atomique & une coopération dans 1'élasboration de nor-
mes sanmitaires et de régles de réussite, non sans que certaims facteurs politiques
jouent. Le caractidre théorijquement apolifique du statut consultatif n'est pas intée
gralement préservé au Conseil de 1'Europe, suquel seé trouvent lides quarante-huit
organisations ; la séparation structurelle des fonctions gouvernementales et des
fonctions consultatives n'a cependant pas empéché dans ce cas les organizations
non—gouverneﬁentales d'&tre utilisées de fagon significative pour progouvoir lluni-

fication suropéerne, Dans le cas de 1'0rganisation Mondiale de la Santé, le succés

. obtenu dans les rapports avec cinquante-sept organisations non-gouvernmementales a

- conduit & intensifier ces rapports ; les organisation® en guestion fournissent du

personnel et des avis, et diffusent des informations. Pour rendre aussi efficace
que possible leur statut consultatif, clest le secrétariat intermetional que les
organisations non-gouvernsmentales doivent surtout "cultiver'. Dane leurs rapporis
avec les organisations non-gouvernementales, les Nations Unies devraient ne pas
les charger de responsabilités administratives. Malgré leurs effarts répétéa, les
organisations non-gouvernementales n'ont pas obtenu la recomnaissance de leur sta-
tut juridique international., Des problémes analogues 4 ceux posés & 1lYéchelon na~-
tional par les groupes de pression se posent & propos des rapports enire les orga-
nisations inter-gouvernementales ef,les organisations non—gouvernementalésa Legur
extension au domaine international ajoute un aspect nouveau au probliéme des fron-
tieres entre L'autorité de 1!'Etat et la liberté de 1lt'individu.
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In fhe comparative study of politics; we now éeek.more general bases
in terms of which polltlcal institutions and nations may be studied. In
the Inter-Nation Simulation (Guetzkow, et al., 1963), an effort has been
made to provide a somewhat general framework for the study of international
systems.1 To what extent is it possible for this theoretical tool to serve’
as a heuiistic in the comparative‘study of international organizations ?

The Inter-Nation Simulation is an operating model -of an international
system, including nation-states and international organizations. It re=-
presents political, economic, and military facets of the international
scene, through interlocking sets of computer-based programs and manned
decision-making units. Within this milieu, international organizations
may be posited as part of the initial conditions, of the stmulationy or
they may develop as a conseguence of the simulated activitj itself. Such
- organizations may be unifunctional, cmphasizing ons set of activities, or
they may consist of somé éomplex mixture of force, trade/aidg'and poli-
tics. ' ' ) :

An example of the inclusion in the Inter—Nation Simulation of a
universsl intérnational organization as part of the initial donditions
is found in an experiment conducted in 1960, involving sixteen fepiicau
tions ; later in this essay a detailed descriptionrwill he made of the
© Ways in which two of these organizations waﬁed and waned.-An example of
a paftially'inclusiﬁé, limited functional organization was developed in
an explorafory run conducted with skilled policy-makers at Asilomar in
1959. In this instance, international polltlcal leaders succeeded in

creatlng an international bank, which served as a vehlcle for economic
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growth by some small nationg and simultaneously permitted the large
powers to disengage partially from thelir competition for hegemony.

This essay indicates how a man-—computer simulation of international
systems may be of heuristic value for the development of theory in the
comparative study of international organizations. As groundwork for the
analysis, a brief overview of the man-computer simulation &eveloped at
Northwestern University will be presented. Then, examples of the opera-
tion of the sikteen internastional organizations which existed in the
Brody~DriVer—Guetzkdw runs of 1960 will tbe preéented° Finaliy;’fhe po—~
tential usefulness of maﬁ—computer simulation for comparatiﬁe:work in
international organizations will be assessed in terms of the framework

which Claude has developed for the analysis of international organiration.

An Overview of the Inter-Nation Simulation

The man—coﬁputer system is composed of nations and one or more in-
ternational organizations ; these groups, aiong with their decision-
lmakeré, constitute fhe units of the simulation. Let ug examine how these
componsnts functions thereby constituting an international sysﬁeme

Nationg in an International 3ystem : In various runs of the Inter-Nation

Simulation; the number of nations represented in the simulate has varied
from five to nine. Bach nation consists of decision—makers.who operate
computer programs constituting the capabiiities of. the state. Differences .
in-the devélopment of & nation are représented in differcences in.its basic
capability (symbolizing such characteristics as the nation's human and
physical resources and its ability to utilize such capacities for the
goneration of further capabilities), in its consﬁmption standards, and

in the force ﬁhat it may apply in external and internal activities. The
political constraints under which the decision-makers hold office within
their nations afé siﬁulated, in that the probability of reﬁaining in

‘ office depends on fhg extent to wﬁich their political wvalidators, whether
such be dligarchic elites or democratic masses, are satiéfied in terms of
their standards of living and their national security. As office-holders,

the decision-makers may lose their prerogatives through orderly or discr—

L™
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~derly transfer of power to othors. In office, they have varying degrees

of decision latitude, as they develop their natlonal budgets, maklng al-
_looatlons among computlng demands for 1nterna1 programs and 1mprovements
as contrasted with allocations to such external activities as economic

aid and ihvolvenents of force . '

In order to handle the volume of decisions which must be made in o-
' peratlng each natlon, the two to 8ix individuals constituting a natlon
nay differentiate gquite sp301allzed roles. For example, one may serve as
‘a "decls1on—maker—for—force," belng respons1ble for the astabllshment,
malntenance, and utilization of the nation's military forces, both in-
ternally and externally. Another may work as the "internal decision-
maker," belng respon31ble for the "yearly" budgetary allocations and
.developing guidelines for the nation's economic intercourse with other
hations. of sﬁecial interest'are the parﬁiéipants in the simulation who
serve‘és "externél decision-makers" (EDMs), conducting the nation's foreign
affairs and constituting its representatlon 1n international organiza-
tions. Usually these decision-makers ars coordlnated in their activities
by heads of state, the "central declslon-makers” (CDMs) in whom authority
1s 1odged durlng their contlnuance in office.

Once the experimenters and partlclpants begln operatlng the nations,
an international systen takes form. By communicating bllaterally and mul-
tllatgrally, claborate nets of interaction are eregted among the nations.
The "world newspaper" serves as a vehicle for pfonounqeménts 5y states—
men in‘éddition, i1t provides statistical infofmatidh aﬁout_the éevelop~
ments within each of the several nations. Tradésaare negotiated and ald
| agreements are developed. Military and polltloal alllances may be formed.
The decigion~makers soon become thoroughly embedded in the programmed
and unprogrammsd relationships which develop within and among the nations,
ag the run continués~intermitténtly for-fi&eg ten, or twenty hours, over

" & period of days, weeks, or months.



VR G/Inter.Org/2

International Organizationg : In our explorations with the Inter-Nation

Simulation, it has been customary to utilize an on—going intgrnational
Brganizatibn simulate (10), with one or two persons serving as its se-
cretariat. In éuch cases, one decision-maker in each nation is usually
designated as thé "10 Delegate,” meeting periodically with counterparts
from other nations. ILts operation is usually guided by a "charter," which
mgy be modified in the course of the run-~either formally ﬁhrough amend~
ment procedures, or infbrmally through changeé in usage. 1t is quite pos-
sible; too, for the conferences involved in alliances to dévelop quasi-~
s%éble forms,; so that in fact they become intcrnationai organizations.

- And; as was mentioned above, at times naiions form-new intérnational
organizatidns for the achievement of common goals. These organizafions
ﬁay designate perséns for leadership roles, such as chairmen and secre-
tarieéfgeﬁeral. The nations may:also iransfer their capabilities (in the
form of pefsonnel cr funds or forces) to the international organizétions,
so that the latter also constltute somewhat automomous unites within the
1nternat10nal system.

This brief descrlptlon of the Inter—Natlon Simulation indicates
that these contrlved systems uay be used for comparative study. In re-
peating runs of the Inter-Nation Simulation, one may compare the results
obtained when there is an international organigation against systehs in
which no such organiZation exists. Or perhaps more interestingiy, one
may contrast bygt ems invelving one form of internationai organizdtion
with another form—- other thlngs being huld oonstant. T4 may be most
'.frultful, however, to compare the operation of these synthetic interna-
tional ofganizations with those exigting in the interﬁational arena of
the mid-twentieth ccntury. With more than thirty such intergovernmental
organlzatlonb now in exzstence, tnb p0351b111tles for such comparison

are ample.

Description of Simulated Internaticnal Organizations

During the summer of 1960, in the process of conducting a study of

the potential impact of the proliferation of nuclear weapons within the
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‘Inter-Nation Simulation, an "international organization" Was operated

within each of sixteen replicaticns of the mid=-twenticeth century "eold
War."2 In this essay; two examples of the development of the sixteen

simulated international organizations will be traced during the first

half of the experimental runs9 when the international system con31sted
of two blocs,; each led by a groat nuclear power9 with its two or three
"smaller associated nations. A detailed descrlptlon of the experlmental
arrangements used in the exploratlon is presented elsewhere (Guetzkow,
et al., 1960).

In this exploration, the foreign affairs of each nation were handled
. under the Central Decision-Maker (CDH ) by two individuals; an Extefnal
Decision~Maker (ZDiix) who served as foreign minister and a second External
Decision-Maker (EDMy) who reported to the CDM and the EDMx, serving as
the nation's Delegaie in the International Organization (t0). Opefating
within a framework established by a short document, which constituted
the organization's charter (cf. Appendix), the 10 met periodically at
somewhat regular intervals throﬁghout the run. During the fifst hal?f of
the simulation constituting about six hours of real time, the 10 cehvened
five times in each run, with an extra session occurring once 1n three
of the sixteen systems, These meetings of the 10 spread over two suc—
cessive real half—daye took place within a rich context of bilateral ex-
changes and multilsteral confefencesglas are enumerated ianable 1.;The
" 10 was in session about half of the time during whichtherinternational
system operated 5 the ad hoc conferences, within and between members.of
the two blocs, occurred both while the 10 was in sessioh, as well as
‘during‘intervels when the 10 was not meeting. There ware aboufutwiee as
many ad hoc conferences as there were 10 meetinge; -

The contents of the 10 sessions included matters of both precedure
and substance; as are exhibited ir Tabie 1. Almost 25 per cent of .ihe
agenda of the 83 meetings was devoted to procedural.problems. Qver half
of the substantive agenda was devoted to the problems of diearmamenf,

both at the general level and at the specific, the latter involving' such
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problems as inspection,; an international police forece, and trsde~in-arms.
Some gquarter of the substantive items focused on economic problems, with
considerable attention being given to the estazblishment of an interna-
ticnal trade organization. Although only a small number of agenda items
were devoted to the development of general alliances and pacts, ofiten
involwving collective seburity, almost half of the systems did considers
‘at least once, the formation of alliances encompassing nations in both
bloecs. In all, some 31 votes were taken on the 82 issues developed in
the course of the meetings of the 16 10s. The depth of the differences
among the nations, asrthej compesed thelr opposing blocs, is seeﬂ i£

the fact that although the delegateé devoted some eighty hours of real
time to their meetings, théy were only able to bping agenda items %o a
‘vote on the average of about once every two and a half hours. Since each
period in the simulation approximates a year, it supposedly took almost
ten monfhs of meetings in the 10 to achieve each resolution.

1t is possible to give descriptions in some detall of the operation

of the simulated international organization for two cases --— the same
two céses for which an overview of the development of the entire inter-
national system has been reported elsewhere (Guetzkow, et al.; 1960 ).
Each of the sixteen systéms, including numbers "IV" and "V which are
reported herewith, started with identical initial conditions, except for
the attitudes of the senior high school studentsrwho served as the "de-
cision~makers." As was meﬁtioned abova, the quasi-abstract nations were
-divided into two bleoes 3 each nation was given a contrived name. ONNE was
one of the two nuclear powefs, whose allies consisted of ERGA and YORA 3
UTRO wés the otherrnuclear powery; with whom INGO and ZENA were assoclizted.
VThe seventh nation of the system, ALGO, had weak initial ties 1o the
UTRO-INGO-ZENA Bloc. -

SYSTEM 8-IV
Context : The bloc~alliance system, being viewed as a cause of world ten-
sion, had prompted the nations to attempt to re-align themselves in an

all-ggainst~the—ageressor pact of mutual security. However,; despite the
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exigstence of this pact and of disarmement® discussions in and cut of the
10, levels of arms continued o increase. through the first half of the
simulation run. Trade-aid activity was lowe. 3Ifforts to reduce conflicts’

. were not successful.

A Chronology of the 10 3

'~ After establishing "ground rules" for the cperation of the organi-
zation at the first meeting of the 10, the chairmen called for the in-
troduction of agenda items. The Delegate from YORA suggested thaf‘fhey
begin "to discuss breaking of the two blocs... to decrsase world tension".
The delegate from ALGO urged that, "... steps should Be'takén in order
“to insure nuclear disarmament..." These two items were considered through-
out the first half of System 8-IV, ' '

At the second-meeiing of the 10, UTRO introduced the non-aggression
plan which was at that time being negotiated ﬁy her Central‘Deoisi&h—
Maker in bilateral talks outside of the 10. The "peace™ plan included
guarantees of assistance %o any nation against whon aggreééion was being
-carried out, regardless of bloc membership. The UTRO Delegatelwent on to
"state her nation's willingness to discuss é:plan of "partisl disarimament"
(i.e., reduction of arms to agreed upon "maximum force léVels"). The
debate however, was to be kept separate from that on the ndn—aggréssion
pacts The discussion during the following meeting on thesé'pfoposals
brought two themes into foous ¢ the small nori-nuclear nations favofed
disarmament with some sort of inspection system supervised by the 10 5
until almost the end of the first half of the runy the two nuclear na-
tions (OMNE and UTRO) favored proportional reductions with their reten—
tion of their nuclears FCns as a “"guarantor of peace,"

‘At “the end of the second meetings the suggeétion was adoﬁted that
the CDMs should be invited to participate in the next 10 meeting with
regafd*to a seven-nation nonéaggressioﬁ”pact;'The third meetihg found
the CDHs together with their delegates (HDiy's) at the 10. Tn discussion
of ths non-aggression pactg'YORA pointed out that "any nation attacked
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could expect the assistance of five other nations j since no attacking
nation couldd withstand the combined counterattack of six nations, the
pact would prevent aggression from taking place.'" The Delegate from

ALGO gquestioned whether this analysis was correct, "as long as the bloes
existed." UTRO's Delegate replied, "In forming this seven-nation non-
aggression pact, the two existing blocs will be dissolved -~ so there
would be complete cooperation between all other néfiéns.” To INGO's
assertion that the way 1o '"break the bloes" was through disarmamentd,

J0RA reiterated its view that non-aggression and disarmament should be
discussgd separately. At this poind; six of the nations endorsed the
pact, with ALGO abstaining. Although all but one of the CDis failed to
take the rostrum at the 10 meesting, afier further discussion among them-
selves, they eoventually signed a non-aggression, collective security
pact. The CIM from ZRGA refused to participate in these sarly conferences,
inasmuch- as she believed "this non-agression pact should be made in

the world peace organization instead of by scparate countries'-- but ERGA
was finally induced to join a pact developed outside the 10,

In the fourth meeting, the 10 suspended debate on the non-aggression
pact because of the special conferences being held by the CDMs, Discussion
now centered on disarmament. Af{ both this session and the followihg oney
OMNE reaffirmed her stand that complete disarmament was impossible § her
Déleéate again asserted the importance of retaining her nuclear weapons.

The distrust exhibited early in the fourth meeting of OuNZ's position
| was muted by turning of attention to discussion of the development of

an inspection force, as well as by a move by the presiding officer; the

- Delegate from ALGU, to consider improving economic¢ relations among the

nations. ‘ ‘ o

During the fifth and final meeting of the 10 in the first half of
the run,-however9 the early attempt to discuss special provisions for
the retention of internal force for use in domestic matters no longer
. served to by-pass the critical differences between OMNE and UTRO. The

opposition between the great powers had been exacerbated by UTRO's shift
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from a position favoring partial disarmament to one favoring complete
dlsarmament, with the exceptlon of forcee used by uaCh nation for the
'malntenance of internal ordor. Despite the ex1stence of a non-aggression
pact; there was prolonged public dlscu551on between the Delegates of the
two great nuclear power59 axhibiting thelr distrust of each other, as
in the following exchange H
- EDMyO : OliNE would like to state that it is wllllng to

' disarm its conventional weapons § however, not

i%s nuclear weapons.

EDMyU : UTRO would like to question OMNE!s. bid for peaée;

EDMyO @ OMNE would like to ask UTRO to clarlfy its state—
ment.

EDyU : UTRO wonders if OWNZ is for peace; if she would
like to retain nuclear weapons when there is no
definitc need for them. ‘ o -

EMDyO : OMNE would like to state again that the wealth of
its nation has been used to build up nucieers' '

 in QMNE. We feel if we disari them, all these
resources will have gone 10 waste.

BDMyU & In the future OMNE's funds will be saved, be-

‘caugse she will not have to keep'up her nuclear and
conventional power... in the future, she will be
,saving her rescurces instead of wasting them on: ™

nucl ear -weapons.

At thls p01nt, ALGU again attempted to mute the impasse. by propo-
sing that econcmic measurss be rendersd to disarming nations, tc-aid in
..their transition to partial or total disarmament. The end of the first
half of the run was marked by the 10 returning to the issues involwing
~internal force and to provisions for inspectionj by providing 'measures

of insuring against nations secretly arming."

- Summary : Although the 10 was but oné arena in which interaotion among

the nations took place, it reflected significant differences batween the
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two iargé-boﬁers, despite their ability to consummate a formal treaty

of non-aggression involving all nations. Diversionary efforts to side-
pass the underlying disagreement on disarmament were of two kinds 3 (1)
those directed tdwafd attémpté ét seeking agreement on ways of imple-—

mentation, should somé’ form of disarmament be achieved s and (2) those
attemptiﬁg to focus on new areas of potential agreement, as on ways of
increasing world trade. Neither set of tactics served to induce achie-

vement of a disarmament agreement.

SYSTEM 8-V A

Context : During the first half of the run, the bloc-alliances changed
consideré.blyo Both ALGO and ZZNA made political treaties with nations
outside of their original btloc. Hany of the nations had trade agreements,
crosscutting bloc demarcations. The focus of military preparations was
clearly defensive rather than aggressive in quality. The Central Decision-
Makers of the two bloc lesders, OMN® and UTRO, were in & cooperative re—
lationship with respect to disarmament. In bilateral summit talks, the

leaders were discussing potential agreements in other areas of conocern.

A Chronology of the 10 3

In the course of the five sessions of the 10 during the first half

.of the run, efforts were made to improwve the machinery of the organiza-
tion by propcsals for (1) the formation of a '"security council" to con—
trol whatever 10 enforcement capability might be developed, and (2) the
constitution of a "world court." After failing to establish either, the
10 turned its attention to the problem of disarmament, Just when the
spread of nuclear capability became imminent.

Early in the procecedings of the first meeting of the 10} OMINE pro-
posed the formation of a Security Council of three nations to govern the
"oommitments of force" by the 10. There ensued much discussion concer—
ning membership on the Council, vis-a—vis the¢ existing alliance structure.
The plethora:ofAschemes ranged from a Council composed of one nuclsar

power and two smaller powers (one from each bloc)jto‘two-nuclear powers
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with the 10 chairman as the third member. UTRO concluded the session by
arguirig that the Council should include all seven members of the 10.
'Argument continued in the second meeting of fhé EO, évolving the
propdsal'that the Séchrity Council consist only of two nuclear powers,
‘with their aé¢tiors subjset to individual veto-by any nation; Typical
of the view Qoint of the smaller countries'wishing‘protectioﬁ,frpmithe
hegemony of the larger powers in their alliances, the Deleéate'ffém
ZEWA argued that such an arrangement would permit the blocking of ”ény
-ﬁovémént which would not be édvantageous to their‘counﬁry." Yoty even
this.proposal-did not receive the unanimous endorsement that the 10
garlier had adopted as‘requisife,'inasmuch as INGO pérsisted in;ifs ear—
lier opposition to .any scheme by which two nations might "have all the
power." _ _ l
" In the course of the third session, many of the arguments presented
‘sarlier were repeated, especially by the smaller powerse ZENA'thén'pro~
‘posed reconsideration of a three-nation Council--the two nuclear natlons
with a third nation elected periodically by the 10, with prov151on again
for veto power by each of the seven nations. OUnce again, unaniﬁity éould
not be obtained; with ALGO and 3RGA opposing a three-nation arfanggment.
At this time, it was decided to proceed to other matférs.-ﬁtténtion
turned to the questions of disermament and the cstablishment of a World
Court. The Delegate from UTRO opened the discussion on disarmament with
the following remarks : -

UTRO would like to put herself on record by saying

that she desires a world which is relatively free of arms
and therefore, free of distrust and misunderstanding.

We could starte.. by disarming completely except for the
conventional arms nseded to maintain internal contrel.

- The session adjourned before the debate on disarmament gct under way.
During the fourth meeting, dzbate on & World Couxrt took precedence

over disarmament. ALGOlproposed the creation of Ya World Court-—one

judge from each’of the five smail-nations, deciding on waorl¢;7 pro—

blems--not inoluding disarMament and war." The Court was to be empowered
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to arbitrate disputes. ALGO asserted that éuch a'body'was needed because
fhe SecuriterOuncil "will always be blocked from effective action by
the veto power of the oppbsing nuclear nations."_The Delegate from UTRO
objected; stating that : "just because‘Z_OMNE and UTRq;7 are large does
not mean‘that they are'infereéted in waging nﬁclear war with each other.
Z_Wq;7-have had many communicationsAl—exch@nging viewé;7 on complete
disarmament." UMNE's Delegate offered the following remarks :

- I congider the World Court a direct attempt to try to limit
the power of the iwo most powerful nations... I don't
think we should be expected to abide by the decisions
of the smaller countries..."

4LGO's proposal failed to carry, with only ALGO and BRGA supporting the
measure. (

At Z3NA's suggestion the 10 recommended "debating nuclear.disarma—
ment after the two nuclear nations had,.n_z-been giveq;7 an opportunity
to discﬁsé the problem outside of the organization."” The suggestion was
accepted by UTRO and“OMNE, whose repressntatives met and returned a di-
sarmament propousal to the 10 at its next sessibn,

" The final session of the 10 opened with the following statement
from the Delegate of UTRO :

OMNE and UTRO have decided to give all nuclear materials...
to a bank § ... we hope the 10 will provide for these
atoms to be used for peaceful purposes. This will be.

our contribution to world DEACS.

ALGO objected-—she had become a nuclear power since the last 10 mestings
—— "Total nuclear disarmament will wreck cur economy $ eéach nation with
nuclear weapons should be allowed to retain a small number of them."
YORA'S Delegate, after informing the 10 that her natlon also had gained
.nuclear capability, urged support of the UTRO-0MNE resolution. The Dele-
gate from ALGO argued : "If every nation has an egual amount of nuclear
capability, there will be no arms race." OMIE countered : "There will
.alweys be an arms race as long as one country has nuclear weapons."

. 4LGO's resolution for equalization in nuclear weapons was resoundingly
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défeated. Yet, the discussion on disarmament continued. OMNE reiterated
. the big power's proposals that nuclears be stockpiled. UTRO wondered,
"why is it necessary for a country to have any nuclear weapons. There
will be mistrust." In terminating the final meeting of the first half

of the run, the Delegate from ALGO asserted, "We must maintain our world
position" 3 ZUNA reitferated that unless her proposal was accepted, "We

oan and will block all attempte" at alternatives.

- Summary ¢ Concerted efforts to improve the macﬁinery of the 10 mét
defeat in a struggle between the two large powers and the five small
powers, who had trouble reaching common positions among themselves. When
the organization eventually turned its efforts toward disarmamenti, agree-—
ment among the great‘powers..dn'stockpiling nuclears wag vetoed by the
~smaller powers.who were seeking épportunity 10 exercise unrestrained
autonomy. In general, the 10 was the scene of more dissension than
existed in the period—by—period behaviors of the nations constiiuting
the non-10 segments of the system. mven though the great powers coope-
rated w1th each other, no bffort was made in the 10 to achieve @ general

non—aggress1on vact between the blocs.

Central features of 1nternat10na1 organlzatlon were dlsplayed in the
:two simulaticns in contrasting and in similar ways. In the one case,
the 10 became an. arena for the struggle of the two great powers 3 in the
other case, the 10 was used by the small powers aéla platform from whioch
to essert their autonomy.But both sets of conflicts prevented significant
‘gcoomplishment within the organization. In each of the cases, important
decisions on the 10 agenda were -taken outéide the 10 by heads-of-state.
In INS 8-1IV, agreement on the non-aggression pact ﬁas consummated in a
_special multilateral confersnce of the Central Decision-Makers ; in
INS 8-V, the critical decision of the two great powers to "bank" their
Apuclears internationglly\was_reached in a scparate bilateral conférence,
" Some readers may be curious as to what happened to all the countries

in each system after the proliferation of nuclear weapons. In general,
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it secems the new n-country situation was absorbed without discontinuity
into on-going tensions and trusts which already existed amoﬁg the nations
during the bi-nuclear phase of the first half of ths two runs. In Sys-

" tem 8-IV, the suspicions and tensions were exacerbated by the coming of
other nations into nuclear capability.It is intarééting to note the pro-
féssed continued reliance of the members of INS 8-IV ubon the internatio—
"nal organization, even after a small, first war. The distrust eventuates
in a series of pre—emptive strikes,qleaving"ERGA and INCO as solé‘sur-
vivors. In System 8-V , the n-country development of nuclear capability
is regarded merely as yet another problem to be handled through its de-
velopment of disarmament machinery. However, desbite its success in using
the 10 for inspection, INS-V turned toward more direct, bilateral rela-—
tions in the development of its world's wgllmbeing, eschewing tendencies

toward world government (adapted from Guetzkow, et al., 1960,pp. 49-50)

Simulation as a Heuristic for the Comparative Study

of Internaticnal Organization

To what extent does the Inter-Nation Simulation seem capable of
representing central aspects of international organization ? Using
Claude's discussion as a guideline, one notes tréatment of such political
topics as the "peaceful settlement of disputes," "collective security,"
"disarmament,”‘and mreventive diplomacy" as significant componeﬁts of

international organizational process (Claﬁde, 1964a, pp. 197-368), which
-the Inter-Nation Simulation seems capable of representing without further
modification. However, to study such topics as the "Trugsteeship" éystem
and the "International Secretariat," one would heed considerable ampli-
fication of the amount of detail which is represehted in the simulation,
as it now stands. Al though it would be possible to emphasize therfole
given to such "constitutional problems" as'membership, voting, aﬁd
‘charter irnterpretation (Claude; 19642, pp 77—194), considerably more

effort would need to be devoted to représentation of the details of an
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10 Charter, with an explicit provision for a judiciary. Thus,. in survey
1t seems the Inter—Natlon Simulation in its present form would be of more
heurlstlc value in represontlng overall 1ntornatlonal polltlcal processes
Hln which 1nternat10nal crganlzatlon is one central component then in
providing a vehlcle for the internal study of the eperation of interna-
tlonal organizations er se. | ‘

_ Let us examine 1n some greater detall Just how the Inter Nation

. Slmuletlon could bc used for the comparative study of 1ntcrnat10nd1

organlzatlons. In his study of Power and International Relations, Claude

probes deeply the global gquesiion,; "how can the world achieve the degree
.of essurauce that‘inter~group conflicts will be resolved or:contained by
political rather than violent means... ?" (Claude, 1962, P. 271). Having
reoresentetion of both political and force components, the Inteeration
Simuletiou might be used in exploring three contresting auswers in two

' comparlsons. F:Lrst9 nontrast ‘the operation of the multi- state system as

a balance of power among eutonomous nations with the accommodatlon of
political relations among statcs through international organization.
‘Second, contrast dlfferlng ﬁays of ”promotlng order through polltlcal
management of 1nter—group ralations™ by {a) estebllshlng a monopoly of
power within a "world govnrnm ntg” as has besen advocated by some federa~
11sts, and by (b) focus1ng the international political process upon a
constellatlon of international organlzatlons, ranging from partlally
inclusive arrangements cf llmlted scope to a unlversal9 all-coordinating -
structure, as nas been suggested by scme proponents of world communlty.
The expcrlmental des1gn Suggcsted by blaude s expos1tlon 1s dlagrammed

‘ in Table II 1ndlcat1ng that the zlrst comparison would be a two-fold
'istudyg comparlng ”lndepcndent stetes lestlng in mutual contact and.
relatlonshlp" who "manipulate ths distribution of power among themselves,
and sharc in the decentralized management of the system" uith simulations
in which therée are two iorms of 1ntcrnat10nal”1nst1tut10ns equlpped to
exerclso central dlrectlon” (Claude, 1962,p. 93) The comparlson exhl—

blted in the lower two cells of Table IT examines a pair of important
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opposing theories about ways of:centralizing international decision-
mzking, through the assignment of a mondpoly‘of férce capability to the
10 as'bompared-with the development of a complex of 10's which serve
as foci for processes of political accommodation. By running ten to
fifteen cases of the Inter-Nation Simulation for each of the three
cells of Table II, one might assess the extent to which "intefgroup
cénfliots" among the nations in the thrée constrasting systems Yywill
be resolved or contained by political rather than violent means,"'as
Claunde queries. \

But the scholar‘sometimes grows'impatienf with general probing
about Wholistic quéstions. Often he finds comparison among alternative
organizational processes within the international syétem of prime in-
terest. In Claude's chapter on "The Theory of Regionalism" (Claude,
1964a, pp. 111-125), penetrating insights are presented about the inter~
relations between universal and‘regioﬁal organizations,Karguing that
such groupings may be alternatives to each other,; or ihey may minimlze
"their compstitive aspects" in developing '"a pragmatic sharing of the
tasks ¢f international organization”(Claude, 19642, D. 120). In his
theorizing, Claude intimates how the partially inclusive groupings of
states interact with the global, allQinclusive organiéation, as the
latter "“decentralige their operations on the basis of gecgraphical seg~
mentation" while the former "lose their shape through pérsistent stret—
ching in the direction of universalism." It would seem the Inter—Nétion
Simulation might easily be adapted for the comparative study of regional
organizations vis-a-vis universallorganizations by simply increasing
the number of nation units involved, so that useful concatenations of
regional and universal organigations might be poéited as the initiql
conditions. ' - .

In his brilliant analysis of the interfelationships bétween the
Organization of American States and the United Naticns, Claude notes

that the'regional organizatioﬁs which exist today are "primarily external
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~in their orientation j; they exist to provide joint security against
potenfial.enemies on the outside" (Claude, 1964bs pe 17). They seem
less viable as a vehicle for handling disputes among their own membars
-5 hae boen dramatized recently in the inability of NATO to handle
the Greek—Turkieh oﬁa:rel over Cyprus as a "family" pfoblemu This
_intereeting idea might be propositionalized as follows 3 |

The greater the extent to which partially inclusive
organizations are oriented outward in their bhehavior ,
serving primarily as security groupings, -the less
they tend to solve the confllcts among thair members.

By preuarranglng a serles of regional organlzetlons in some twen-
t& elmulatlons on a continuum in terms of the extent — from a little
to some to a great extent — they are oriented outwardg one could ex~
plore the degree to which euch an orlentatlon serves %o inhibit their
_ablllty to solve confllcts among their members, using the techniques
developed by the Hermanns and Robinson (1964) for inducing periodic crises
of coofllot. Comparlson then might be macde of the characteristics of
disputes which were handied internally as contrasted with those which
vere.feferred to the universal organization. Would the twenty operating
models allow one to make an induction of what kind of disputes will
be handled inside the regional organization versus what kind of conflicts
are referred to the global organization for possible solution ? The
series of laboratory runs also would provide heuristic material for the
discovery of unanticipated side-effects, mnot originally hypothesized
when the runs are undertaken. For example, what conditions facilitate
the tendency of partially inclusive organizations 1o become more in-—
clugive ?

To this point in tae essay, discussion of comparative work among
international organizations has been limited to studies within the =i-
mulation. Perhaps the most exciting work would take place in making com-—
parison between the alternative 10's developed in the simulation with
on-going "natural" international organizations. Of course,; as controls

one would attempt to replicate contemporary, naturally occurring orga-—
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‘nizations within the simulates. Then one would be in a pdsition to assay
variations 1n +the simulationsg,; as one used the device as a heuristic iocol
to explore the possible outcomes of wide variations in organizational
arrangements,'Such 1éboratory Wdrk might be a useful complement to the
verbal speculatibns which are being made now — for:eiample, as to whe—
ther and how theres might be greater integration‘among'the three insti-
tutions of ‘the Buropean Community of Six. |

It is in these ways, then, thaﬁ comparative study -- among simu-—
lations, and between simulations and existing international political
structures ~~ of international‘organizafion mighf be accelerated through
the use of wvarious adaptations of simulatiﬁn. As critic Verba remarked

- in reviewing work which has been completed at Northwestern in using the
" Inter-Nation Sinmulation, "I¥ it can continue to develop and change, and

if it can be maintained as part of a larger process of theory-building,

in which various modes of theorizing, simulations, and empirical research
all work together toward a common goal of understanding'infernational

affairs, its contribution may be significant indeed” (Verba, 1964,p. 519).
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Tabie 1
Contexts and Contents of Meetings of Slxteen Simulated Internatlonal
Organizations . - ‘
IE '
é Contexts Agenda Contents of 10 Meetings
Number Wumber Number : Total%%ltems Ttems of| Items ITtems ;"\Number
of of Mes— of ad |/ Agenda |of | Substan-|of Sub |of Subd of 10
System :| |sages Ax.hoc f Items! | Proce< ce on Ge| stance | stanceg |votes
changed Confe- é .| dure | neral on Di~ {on TrgH(Non-
Fences Pacts saerma~ | de and proce-
! ment Aid dural)
IE Its im-~|.
E plemen—{-
il tation
d-I1 o246 112 b3 TR . -1 0 N5
B-111, 1} 184" L6 T 1 1 3 2 3
8~ Ig 319 7 o4 1 2 1 0 1
‘ 250 6 T -3 0 -4 0 3
8= VI Ui 332 7 8 D1 1 4 2 .. 1
g-vix i1l 220 li2. Hlo7 il o2 0 4 T 3
8~-¥IT1 189 . 6 6 1 0 4 1 1
8-1X 253 16 o3 Lo 0 1 1 2
SB-x |l 328 S 4 0 - 1 3
CB-XI |11 209 9 o4 10 1 -2 1 1
B-XIT 11} 200 6 'p"4” 1y 0 0 3 2
8-XIII 234 IR - g - > o 1
8-XIV ; 255 16 i T l 1 0 3 3 3
B-XV ! 232 1 g4 I | 0 3 0 0
8+XVI‘]€ 124 1.9 |4 b 12 0 0
pxvin b e 15 s L1 0 3 L1 e
lovals ||[3691 15 |82 T (GO

1=2 Systems 8-IV and 8~V are described in detail in this essay.
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Table IT

‘Design fdr the Expefiﬁehfé; Study of
the Management of Power, adapted from Claude (1962).

Classical Multi-State System
(With complete decentralization of the
management of powor)

10 Management 10 Manageument
. - through a . ’ through -
Monopoly of Power ! World Community
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Appendix

In some runs of the simulation, formal charters have been developed
by the participants for thelr international organizstion; as have been
described by Alger (Cuetzkow, et ale,1963, pp. 172-173 3 175-176).
Because of the focus on the n-country problem in INS-8, a less formal
set of "Rules of Procedure"3 was given to were used by the delegates
to the International Orgsnizaticn, ss pressnted below. As is indiecated in
Table I, attention was devoted by the delegates in the course of thelr
meetings to making explicit aspects of procedure within the 10 which
are not formally covered in the following ruleé‘: . ,

"1, The EDMy of each nation shall act as its permaneht Delegzte.

"2+ The Delegates shall choose one of their number to act as Chair-
man. The Chair shall rotaﬁe among the member nations j; each Chairman
shall serve for one period. The order of rotation shall be alphabeti-
cal; beginning with the nation selected by the Delegates at the first
session of the International Organization.

"3, RBach session shall be 30 minutes in length. There will be one
regular session each period of the simulation. The permanent staff mem—
ber will notify the Delegatass of the times of the regular sessions.

"4. Extraordinary sessions may be called by circulating a message
to all nations and by notifying the permanent staff member. The perma—
nent staff member will arrange a time for the extraordinary session and
notify the Delegates.

"5, At the end of ‘each geszion the Delegates will return home for
instructions from their home government. During the sessions Delegates
may communicate with their home governments by means of the messenger
stationed at the Urganization.

"6. If the Delegates so choose, they may instruct the Chairman to
isgue a press release after each session.

"7« All statements at the International Organization will be read
into the recording equipment to facilitate the gathering of a permanent

record of each session. A4 Delegate may ohly speak when he has bean reco-
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gnized by the Chair. The Chairman will call for and keep a speaker's
list which will be the order in which the'Delegates are recognhized.
"8,. The last five minutes of each session will be deveoted to for-
' ming an agenda for the coming sessione. The introduction of changes in
the agenda ﬁill require 2/3rds_majority of those prescnt (or by five

nations ﬁbting "aye," if all nations are present ). "
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SUMHARY

The Inter-Nation Simulation is examined as a device for the compa-
rative'study of international organization within nation-state systems.

Contrasting with all~man and all-computer simulations; the Inter—
Nation Simulatioﬁi(INS) is an operating model invoiving'éomputér pro-

- grammed "nations" manned by human decision-mekers which freely interact
80 as to create an international system. As the INS exists now, its pro-
grams represent political, economic, and military capabilities. To date,

xsystems consisting of five to nine units with widely differing gharac—
teristics have been employed in exploration of international phenomena.
Because the INS may be run repeatedly, it is possible to make systematic
study of the simulated-internaiional system, varylng initial conditions
as weli as inserting conditioning factors en route, for comparative pur-
pPOEES. '

It would seem the Inter—Nation Simulation might be used for the
study of international organizations, operating within the context of
z larger nation-state system. Two case studies of the functioning of a
universal international organization are presented as illuétrations from
a larger systematic study of some sixteen simulate systems. In one ins-
tance, the international organization became a vehicle for a siruggle
between two large powers and a lcose congery of small powers.

Using a framework for the study of international organization deve—
loped by Professor Inis Claude; an assessment was made of the heuristic
potential of the Inter-Nation Simulation for ¢omparative work. It seems

feasible to compare international systems with and without international

organizations in the INS. Further, comparison may be made among varying
kinds of international organizational arrangements, contrasting those in
which there is world government with those in which universal and regional
organigations with thelr nation-states censtitute a world community. Fun-
damental, of course, is the comparative work involved in the velidation
of simulation as a heuristic, in which international organizations occuf-
ring in the contemporary, natural world are contrasted with those con-

trived in the political simulation laboratory.
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NOTHS

Many of my activities in the development of the Inter—-Nation Simula-
tiony, including the preparation of this essay, have been supported
by grants. From the Carnegie Corporation of New York and offices
within the Department of Defense of the Government of the United
States of America, as specifically acknowledged below.

Many thanks are due to Dr. Richard A. Brody, now of Stanford Univer-
sity; and Dr. Michael J. Driver, now of Purdue University, for their
work in conducting these simulations. Both of them have already
reported their findings elsewhers, viz., Brody (1963) and Driver
(1962). The Air Force Office of Scientific Research underwrote this
research in part, through Contract No. AF 49 (638)-742 and Grant

No. AP-ATFOSR 62-63 with the Behavioral Sciences Division, Office of

Aecrospace Research; U.S. Air Force.

From Brody, Richard 4., International Organigation Delegate's Manual,
Inter~Nation Simulation, Program of Graduate Training and Research
in International Relations, Department of Political Science, North-
western University, Summer, 1960, pp. 1-2.
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ZISUME ‘
Ly "Simulation Inter-Nations" est examinée dans ce rapport en tant
que procédé d'études comparatives de 1l'organisation internationale dans

des systémes d4'3tats-Nations.

Contrairement aux jeux de simulation utilisant uniquement des hommes
ou des ordinateurs, la "Simulatiorn Inter-Nations" (S.I.N.) est un moddle
opératoire mettant en jeu des "Nations" programmées sur un ordinateur, et
dirigées par des individus pr:inant des déncisions, dont 1'interaction libre
crée un systéme.international° Dans son état actuel, la S.I.N. comporte
des programmes représentant diverses possibilités politiques; économiques
et militaires. Jusqu'a présent, des systémes comprenant de 5 4 9 unités
ayant des caractéristiques tres différentes les unss des autres, ont été
utilisés pour &expleorer les phénoménes internationaux. La S.I.N. pouvant
@tre répétée, 1l devient possible de procéder a l'étude systématique du
systéme international simulé, en faisant varier les conditions initiales
et en insérant de nouveaux facteurs on cours de jeu, & des fins de com-
paraison.

I1 apparalt possible d'utiliser la S.I.N. pour 1'étude d'organisations
internationales fonctionnant dans un systéme plus vaste d'3itate-Bations. Le
rapport présente deux "études de cas" du fonciionnement d'une organisation
internationale universelle; pour illustrer une étude systématique qui a
porté sur 16 systémoes simulés. Dans 1l'un des cas, 1'organisation interna-
tionale a wvu s'affronter deux grandes puissances ¢t une coalition liche de
petites puissances. -

Bn utilisant le cadre a'étude de 1'organisation internationale pré-
senté par M, Inis Claude, on a ¢tudié le potentiel heuristique de la SeI. N,
pour les &tudes comparatives. Il somble possible de comparer par la S,I.N.

des systémes internationaux avec ot sansg organisaticn internationale. En

outre, on peut comparer divers systémes d'orgsnisation internationale, no~-
tamment ceux dans lesquels il existe un gouvernement mondial et ceux dans
lesquels les organisations universelles ou régionales et lcurs Efats—nations
constituent une communauté mondiale. Il sst fondamental, pour valider 1la
similation comme heuristique,; de comparer des situaiions dans lasquellaes

les organisations internationales existant dans le monde contemporain réel
sont mises en parallele avec celles imaginées dans le laboratoire de si-

mulation politigue.
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THE COMUONWEALTH OF NATIONS

by J.D.B. HMILLER . _ :
. Professor of International Relations
4Australian National University

The Commonwealth of Nations is dlfllcult to discuss in preclse terms,
81nce no date can be set for 1ts lnceptlon, it hos no secretarlst or other staff,
it hes no written constltutlon, no member pays dues, and the members admit to
having very little in common. Nevertheless, although there are arguments about
whether it is imoortent or effective or being distorted from ite original pur-

poses or a means of eolonlallst domlnatlon, no-one disputes that 1t exists.

"._BASIC CHARe CTER

In basic cher cter, the Commonwealth of Natlons (formerly celled the

' “Brltlsh Commonwealth of Nntlons the adJectlve "Brltlsh" wes ta01tly dropped when

membershln wag widened to teke 1n Indla, Pakistan and Ceylon) is an 388001at10n

‘ of ex—colonles with the country wnlch was ouce 1n charge of them. Tt ls generally
' “recognlzed that only soverelgn stotes can be menbers of the CommOnwealth, and that

“se1f~govern1ng colonles, such as Southern ?hodes11, can be admltted to meetlngs of

Commonwealth Prime hlnlsters “only by 1nv1tatlon as, observers. The Brltlsh Commona

wealth Relations Offlce was set up spe01flcally (as the Domlnlons Offlce) to handle

-Brltaln s contacts with former colonles whleh haVLng galned soverelgn status, were

no longer properly the concern of the GOlOHl”l Offlce. Slnce Iorld har II an in-
vitation to attend o Commonwealth Prime Ministers! meetmng hags been ons of the

symbols of 1ndependence for new natlons on their ceasing to be colonles.

As an ass001stlon between a former 1mper1al power and its exdepen@en01es,

. the nearest comparlsons one can flnu wlth +he Commonwewlth are w1th the arrange-
“_ ments made between other 1mper1gl gowers, such as France, the Netherlands, and the
"‘U S, A., and thelr former COlOﬂlEo.: Taklng these 1n reverse order, we cen say that
K. the ex1st1ng arrﬂngements between the U S.4. and the Phlllpplnes are not unllke
;'those oetween Britvein and some (but not all)-other Commonwealth members : the sys=-
- tem of favoured trade in gertain commodities and of special military arrangements

is similar to that which exists betwéen“Britain and Malaysia, though not between
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Britain and Ghena. However, whereas the U.3.4. has only one ex-colony in this
sort of relationship, Britain has 15 or 16. The U.S. gystem is essentielly
bi-lateral, the British multi-lateral, with a variety of complications and special
arrangements which are necessarily cbsent from the U.S. one. Algo, the US-Philip-
pines relationship is essentially a treaty relationship, with all its defails
‘stated in black and white ; in this it differs from the informel Commonwealth
system, in which certasin relationships of Britain with particular ex-colonies

are governed by treaty, but much else is left to informal consuliation.

The Dutch—indonesian Union was too shert-lived for ccomparisons to be made effecti-
‘ vely with thé Commonﬁealth, though the idec of two soverelgr states joined by a
single constitutional monarch-and engazing in periodic consulvation clearly’owed
something to the Commonwealth models The Community set wp in the Constitution

of the Fifth French Republic had rather less in commen with the Commonwealth, since,
while it envisaged congiderable autonomy for the overscas territoriés, it still.
kept them within the close control of-a variety of institutions designed to empha-
sise French hegemony. The actual relations which exist now between France and the
former French colonies in Africa south of the Sahara have a good deal in common
with the way in which British relations are carried on with recently independent
states such as Kenya and Sierras Leone ; nevertheleas, the degree of dependence
upon France for finance and favoured trade makes the general relationship very
‘different from that which exists between Britain =1 the one hend and Cenads or

Australia or Indis or Ghena on the other.

% can be said, then, that, while the fact of association between a
formef colonisl power and its ex-colonies provides the basic characteristic of the
Commonwealth, the actual form of the association is different from what has eventua-
ted in other similar cases. Moreover, the Commonweallth example is the most subs-
tantial in ferms of the mumber of states involved, and the most successful in that
very few ex=¢olonies have not accepted it (they include Palestine, Jordan, Iraq,
the Sudam, and Burma) * while only the Republic of Ireland and South Africa have

--la= Here I have used a foirly free definition of "colony". Jordan and Iraq, which
were British mandates,; were aluays envisaged as independent Arab states, though

 this would not necessarily have prevented their becoming Coumonwealth members.
The pelitics of the Arab world ensured that they, the Sudan and Israel, for
different reasons, did net enter the Commonweslth. Burma was formally inecluded
for a brief period, but never took part in the general Commonweazlth systems
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given up their membership after participating in the general system of Commonwealth

- relations. ‘Some sixteen stotes remain membérs, spreading over all continents ex-

‘cept South: America.: - - .

ORIGINS-

Given the special chaeracter: of - the Commonweslth,- it may be appropriate

to indicate how it began. - It dis the product of the relations of Britain with

g porticular gToup of colonies, those which were settled by white men. and known
-VJas’"self—govefning”. In the lattér part of the nineteenth century this descrip-
tion applied to the six colonies of hustralia (New South Wales, Victoria, South
" hustralia, Queensland, Tssmanie, and,. to a lesser extent, Western Australia), to
Wew Zealand, 1o Canada, to Newfoundland, to Natal and 6 the Cape Province in

- South Africa. ' The political condition of these colonies was one of full internal

© gelf-government, subject to a rarely-used veto from Lordon. . In external affairs

‘fhey Had no iﬁdependent status § for purposes of international law they were parts

of the British Empire, which in turh was regarded as part of the unitary United

- Kingdon, Each was hungry for people and capital from Britain ; each had problems -
" on its borders or around its shores which demanded special attention from the
“Britisi goverament in its reletions with foreign countries. . Thus, while each was
" - subordinate to Britain and could not assert a foreign policy .of its own (except

”1n the sphére of trade pollcy), each was developing its own view of the world and

Wae anwious thot the British government should know, and if possible adopt, this

yiew in ‘appropriate situations. Means of consultation were found in the Golonisl
-/ Conference of thé 1880's. - After the turhi of the 20th century, with the consolida=
‘“tion of the hustralian and South ifricsn colonies into single states; the arrange-
”ﬁmhtS'bécame'fofméliéed in a body called the Imperial Conference, which met regu-

larly to discuss guestions of defence, trade; foreign policy and mutual _co~opera-
tion in technical matters such as communications, This body is the lineal ances-

tor of the present meetings of Commonwealth Prime Ministers. It contlnued to meet

7"iuntll 1937 a further meetlnb in 1946 may be regarded as its final expressmon.

o So far as form is concerned the Imperlal Conference meetlngs were very

_llke those of today they were held 1n London, the Brltlsh Prlme Minister presi-
'ded they were attended by the Prime Mlnlsters of the "Dominions" (as the self-
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governing coloﬁies began to be calied in 190?), and the emphasis was placeq upon
discussion rather than decision. In the matter of status, however, éhanges occur-—
red during the veriod of the Imperial Conference which altered the relative posi-
tion of Britain and the Dominions and enabled the post-lorld War II expandion of
the Commonwealth Vo teke place smoothly. The participation of the Dominions and

~ India- in VWorld Wor i, and thelr consequent signature of the Versailles Treaty and
membership of the League of Natious, emphaﬂize@ the anomaly of the orthodox view
that, as legal entities, they were simply portions of "the British Empire", which
~ was an extension of the British Crown. In the'l920‘s opposition to this orthodoxy
was éarticularly strong in Spuih'Africa,.Canada and the Irish Free State, In con-
ééquence, the British_government enunpiafed at the 1926 Conference,,aﬁd,put in
legal form in the Statute of Vestminster of 1931, the new doctrine thet the Domin-
~Lons and Britain, while portions of thgrﬁritish Empire, were eqpél in statué, in
no way subordinate one to another in any aspect of théir domséticlor external
affairs, though united by 2 common allegiance to the Crowm, andrfreely associated
as members of the British Commonwezlth of Naticns. Such anlinterprétation enabled
Ireland to be neutral in Werld Var II, Cansda to declare woxr at a différent time
fron Brltaln, and Australia to declare war on cowntries with whicn Britain was not
at ware There could be no clearer demonstration that the condition of a Domlnlon
was one of independence. Thus, when Pakistan and India became 1ndependent in 1947,
their leaders were prepared'to Qccept the legal status of Dominions. It only rem;'
ained thereafter to do some Juggling of the doptrine in order to accommodate repu-
blics within the Commonwealth (by accepting the British Monarch, not the Crown, as
a symbol of free associction between members, not as an object of alleglance), and
. the way. was clear for the membership of more and more African and ASLan states, ag

... these gained their independence. ..

THE COMMOWEALTH SYSTEN.

Az the Commonwealth operates, 1t is characterised by hgrdly any rules
and obligations, but also by the presence of symbols and practices Whlch serve as
‘ 1nd10at10ns thqt the assoc1atlon ex1sts. The list is roughly as follows $

'a) Lhe Queen iz the symbol of tno free a85001at10n between the members.
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hecéptance of “this symbol is necessary for memberships, The Queen has no legal
responsibiiity for the Commomwealth as a whole, and no part in the constitutions
of those members which are republics or electoral‘monarchies. "The Crowa" has
‘no meaning in relation to the Commonwealih as a wholes

-b) Vieetings of Commonwealth Prime Minieters and Presidents are held ir-
regularly, So far, all have been held in London and been chaired by the British
Prime Ministere. The meetings issue cormuriques about the members' joint views on
"the'world,'decide on ‘the ehtry of new membere,:and sonetimes agree‘to the setting
'ﬁp'of schemes for co-operation in such fields as education. ‘

e) Commonwealth member-states do not accredlt Ambassadors to one another,
but eall their envoys High Commi581oners ‘these enjoy ambassadorial status, ~The
'pract1Ce, which began because of the reluctance of proponents of the‘fheory of a
“unitary Grown to agree that the Monarch could accredit ambassadors to himsélf, is
" now reteined as a sort of badge of Commonwealth relstions.
_ d) The British government is the only one in the Commonwealth to operate
" a special department for Commonwealth Relations, although some other members have
corresponding sections in their ‘departments of External Affairs, The Comsonsweazlth
-~ Relations Office in London sends out a flood of telegrams to Commonwealth members,
" to appraise them of British policy =znd seek their views. Ther. is also a good deal
~of consultation between Prime Ministers, without the intervention of their Ministers
for Bxtermal Affairs. In generzl, it is claimed that' Commonwealth members have a
less formal relationship with one cnother than with no-Commonweslth states. This
varies from riember to member, But it is clearly the 1ntentlon of the - Brltlsh g0~
' vernment to encourage such a practice sherever poss1ble.

e) The rules are minimal., I can discern only three : that initial mem-
bershlp of the’ Commonwealth does not become automatlc upon a formexr B“ltlsh dolo-
ny's obtaining 1ndependenoe, but mist be requested from the existing nembers 5
that the Qiéen must be” recognised ae'a'eyﬁbOI“Of free associstion ; and‘that: when

A member changes from monarchical to reoublloan status, ‘the fact must be notified

" to the other members. There is a vague obllgatlon to 1nform other members of ac-

"tlons whlch mlbht affect them. At various times it.has been asserted that Common-

vealth members ought %6 be dlstlngUlShed by their observance of democracy or of
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the rule of law,.but these are pious hopes, not rules. The feeling ogainst South
Africa in 1961 suggests that mewbers practising blatent racizl discriminztion may
not be welcome. .
f) There are no obligations, czcept to observe the rules just mentioned.
g) It is customary for Commonwealth members to meet informelly at the
U, headqﬁarters in New Tork, in order to discuss events'anq tell 6ne another what
lines they ?ropose to follow, ’ 7 L 7
There is no Commoﬁ%ealth constitution ;3 no secretariqt,exists bgtween
meetings j and the operation of the relationship depends very much upon“the cir-
cumstances of the time and the inclinations of the various members. Such a state
~of affairs should be credited not solely to British pragmetism, bub alse to the
fact that, since the Commonwealth entails no onerous obligetions in money, men,
promises or time, it is easy for new members to egree to. It would probably have
ﬂeen impossible to persuade so meny Afro-Asian states to join the Commonwealth if
this had not been the case, EHowever, one final point of organisation is that the
example of South Africa suggests that a member could be expelled from the Common~
wealth if its behaviour displeased a large majority of other members, South Africa
left of its own accord, but the possibility of its expulsion was a real one. The
expulsion would have teken place, not because any known rules had beep brdken, but
because . the balance of political forces amongst Commonwealth members had tipped

against white domination.

BACKGROUND

- /The durability of the Commonwealth iz not understondable simpl& by refe-
rence to,its symbols and practices. It must be seen ageinst the background of a
network of coﬁtacts between Britain and its former dependencies. Some of these are
matférs of languége ¢ apart from the United States, the;Commonwealth countries are
the princiﬁal_speakers of Bnglish, with all that this implies inlterms of litera~

_ ‘tﬁre and.diétigctive ways of expression.. Others are matters of laﬁ and government:
-Britishllegal, parliameﬁfary and civil service practices have made a deep impression
bn,all the o%ﬁer membérs. Somé relate to religiqn, sport aﬁd,relaxation ¢ such

institutions as cricket and the Anglican church are widespread. Others again are
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ratters of education : Britain hod = considerable impact upon the systems of school,
university and'professionalledncation of all the members, and numerous ties still
exist. There are dlso substantisl cconomic ties.: By far the greater part of Bri-
tish overseas investnent is in Conmonwealth countrles, which are accustomed in the
main to hold their international reserves in sterling., Trade with Britain is signi-
ficant in all cases, being nnderpinned in regerd to cértain products by the vemains

of preferential a arrangements entered into at Obttawa in 1932, With the exception of

'LCanada, all Commonwealth countrles ook first to Brltala for development oapltal

from abroad.

" Such contacts as - these reinforce one another. Political consultation
fits ‘éasily amongst them, It is aided by meetings of officials to discuss various
technlcal mauters, by meetings of the Commonweslth Parlismentary Association, and
by the act1v1t1es of a great many voluntary bodies. As with all Commonwealth relat-

1onsh1ps, the system ig bi-lateral rather than multi-~-laterzl, in the sense that

“each member W&s more to do with Britain than with any other part of the Commonwealth.

It empﬁasiées the fact that the Commonwealth has arisen because of the nembers? past

‘copnections with Britain, and survives largely becsuse of the continted strength of
" these comnections: It should be noted, however, that the relationship is at no

© point that of master and servant. The Dritish are tod consciocus of the other forces

at work in the world to ‘mitempt to dominate their associates in the Commonwealth,

'“Referencee’to'”neo-ooloninliSm“ in this cornection are wide of ‘the mark. - The: Brit—

ish’ government w1shes to preserve the Commonwenlth s an institution, because:to do

b 15 to underline the importsnce of the Dritish comnection with each member,:and

also to stress tne Lree assoolatlon wnloh they heve u1th one another. If former

-}‘colonles relused con81stently to JOln the Commonwealth or left 1t ir a huff, this
;would rebound Severely upor the Brltlsh‘reputatlon for peeceful and 31ncere ‘dg~colo-
tnlsatlon.‘ Brltaln's status 1n 1nternatlonui poll 1cs aepends to some extent upon
. 1ts oqpac1ty to keep in 1nt1mate Louch w1th oountrles in Asra and Afrrca E if they

..do not wish to contlnue 1n such 1'relat10nsh1p. Brltoln hae llttle or no means of

e

qlterlng thelr v1ews. The p01nt oan e 111uszrated from the examples of Burma,

Iraq, and the Sudan, wath all of Wthh Brltaln had mllltary agreements on thelr at-
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tainment of independence ; none of these agreements has swrvived, and none of the
three countries is in in the Commonwealth. But British relations with each of the
three countries, while fenuous, have not been embittered, and there has been no

attempt t0 apply any sort of discipline to them.

COHESION OF THRE COMMOWVEALTH =«

It is a metter of dlscuss1on whether the Commonwealth possesses any "unity"
or"cohesion", and, 1f so,_how much. Cn the whole, little effort is now made to
assert a unify of outlook'amongst Commonwealth countries, although vestiges of the
assumptions of the eerly Dominion period are occasionally %o be found. However,
it is possibie to find evidence of occa 81onal cohes1on on partlcular matters, The
Prime Ministers' commmniques sometimes include questions of substanoe on which agre-
erient has been reached, as with their references to dlsarmament in 1961. These
- are cases in which the interests of Commonwealth members nave coincided for the

time being. Agein, there are the informal discussions at the U, N.; in‘which while
no attempt is made to achleve agreement, there is an implicit understandlng that
- the U,N. should be kept going and that Commonwealth members, while disagreeing,
-should notify one another of thelr dissgreements before announcing them 1n publlc.
There has also been considerable cohesion in the ; est in flnan01s1 matters, espec~
+ially during the period of dollsr shortage in the 1950's, When the gold and dollar
reserves of the sterling area had to be husbanded by joint action between central
banks. The fact thst Britain gives the first place to Commonvealth countries and
- colonies in organising its foreign aid and its export of capital is a‘soﬁroeuof

cohesion, as is the techmical heip which Britain extends to a number of members.

~ Once the effort to establish a comson fofeign or defence policy has been
' given up (as it had beed, iA the Commomwealth, by sbout 1949), it is not Gifficult
for_oountries with ﬁnofficial and tradifionsl ties to find things to discuss in an
' amicable fashion, This is now the case with the'Commonwealth. 1% would be fair to
say that the Brltlsh government seeks Opportunltles for co-operation wherever these
might exist, either as general Commonwealth schemes (as in the current scholarships
scheme) or as bi-lateral arrangements with individual Comsonwealth countries, In

the latter category fall the defence agreements which Britain has with some of the
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members. These range from a full-gscale treaty, as in the cage of Maleysia, through
co-operatioh for‘defence research and training, ag with Australia, to occasional
help with specific problems, as with India, Actual alliances can be said-to exist
only'Wifh'Cenada;'ﬁustrslia, New Zealand,- Pakiston and Malaysia ; but of these only
the Malaysian agrsement (which hustralis and New Zealand endorse) is capable of
being called & Commonwealth agreement, since all the others involve other countries
as well. Britain's alliance with Canada is in NATO, with Pakistan in CENTO and
SEATO, and with Australia and New Zealand in SEATO,

My point in mentioning the military arrangements which Britain has with

.. v certain other Commonwealth members is ot that there is general agreement on mlllta-

ry matiters throughout the association (thls is not so), but that there is 11ttle,

if any, objection from other Commonwealth members to these arrangements. TThere
Conmonweaith members have objected to others taking part in alliances, it has usual-
ly been on grounds of involvement in the Cold War (as in the case of Indian objec-
tions to SEATO) and particularly in regard to alliance ﬁith the U.5.As Even the
neutralist members of the Commgnweelth have seen little to complain about in Bri-
tain's military.connections with their fellows. 2 It is a form of cohegion that
bi-lateral military connections within the Commonwealth are regarded with less SUS~

picion than those made by other states with France, the UsS.4s oF the Soviet Union.

LACK OF COEESION

The lack of ccohesion between Commonwealth‘members' foreign policies is -
apparent'te any observer at the U.N. The Commohwealth disblays'ﬁofhiﬁg like the
same customary ynanimity as the Latin American bloc, Britain, Australia, New Zea—
land and Canada'sre usﬁaily on the same side; though some may‘abefsin whiie others
vote in a particuiaf:direction. These four countries will nearly always be found
in opp081t10n to the Communlst states. The remaining members of the Commonwealth
~are usually to be found in whatever posture dlstlngulshes the Afro-Asian bloc on the
partlcular issue,  No Commonwealth country con51stent1y votes with the Communlst
states. The two major issues on whlch Commonwealth members have differed have been

-

the Cold War (with its llneup of blocs “and alllenees) snd colonlallsm.'

2o~ Indie and Paklstan, and ngella and Ghana, are examples of Commonwealth members
which live in a stote of mutual suspicion. In both cases each is concerned’
about British aid to the other. The British policy, on the whole, has been to
try not to discriminate in practice between them.
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The normal posture of tne Afro~hsian merbers is neutralism, though this
has become rather less absolute since the Sino-Indian conflict began. India, the
member which set the tone for later members' enun01atlon of neutrallsm, has become
less downright about it. Maiaysia, a;newer heian nember, has remained firmly anti-
Communiet in any context involving Commwist China, ‘Sierra Leone and Nigerie have
been moderatlng forcee uvpon the anti-Yestern declamatlon of Ghana. Jamaica and Tri-
nidad are not automatlcally neutrallst Nevertheless, ne Commonwealth member except
?Brltaln, Caneda, Australla and New Zeuland has ranged 1tself wholeheartedly upen the
Amerlcan gide 1n Cold War 1seues. ‘This 51tuat10n arouses llttle ‘doncern Wlthln the
Commonwealth. The members have been llv:l.nb w1th it for mich more than o decade s it
hae become a fact of life,  There has been little inclination on the part of Britain
to adopt the Dullesian kind of demsnd that all Commonwealth members stand up and be
counted on the anti-Communist side. Instead, much has been made of the fact that
the Commomwesalth containg not only countries from different continents with diffe—
rent ethnic backgrovnds, but also countries which are neutrelist and those which are
strongly committed. A basic lock of cohesion has thus become an opportunity to ex-
tol the Commonwealih as sometning different fron, and by implication either additio-

nal to or betier than, more cohesive international associations.

On the colonialism issue (with which we may link the issue of racisl dig—
crinination-in South Africa #nd elseﬁhere) the situntion hns been somewhat similar,
The Commonwealth countries have usuzlly been divided into two groups on the same
linee ag on Cold Wnr gquestions, with the exceptlon that Canada hns been less flrmly
nttached to Britain, fustralia, and Wew Yealand ; each of these three has dependen—
cies of its own, and has:n;d to run the gauntlet of criticism in the Trusteeship
: Coun01l as well es in commlttees of the General Assembly. Thile South Africa was
a member of the Commonwealth lu sufzeﬂed even nore crlthlsm than ‘the other three,
" since its p031t10n was much’ more unoomprom151ng and it showed mo readiness to take
sdvice. Its assertion of its sovereign rights was a constant source of embarrass-
‘ment to the other three, Since they were pursuing pollc1es of gredual de-coloniga-
tion, they did not wish to be 1dent1f1ed with such an unpopular partner 3 at the
gsame time, they felt obliged for their own purposes to make the same assertions

about domestic jnrisdiction as South Africac The other Commonwealth countries could
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v afford -to dénounce British colondalizm in the comforting knowledge that it would

. 0ot  last § their complaints never achieved the Same concentrated foroe as SLmllar

- complaints against France, Portugal, the Netherlands and South Afrlca.

On most issues of foreign policy ‘not inwolving the Cold War or the colon-
" ial issue Britain has usually had -either the tacit support or the tacit abotention
from criticism of most other Commonwealth members; This was not the case in two
spe01ai 1nettnoes : the Suez affair of 1956 and the -proposal for British entry into
" thé E;E;C; of 1962, The first found the_Commonwealth countries vitterly divided,
while the second found ail the overseas cowntries criticising the British-decision,

In neither case, however, were there any withdrawals from the Commonwealth.

A SUMMARY AND sowEicowEwRisows

, The Commonwealth is essentlally a loose oesoclatlon of states, held toge-
., ther by the ef;ects of past etperlenoe and demnndlng 1ittle of ite mehberss It is
doubtful whether the assoolatlon wou’d contlnue if Br1t11n did not glve such atten-
‘ tlon to promotlng it and persuadlng the members thet 1t is worth retaining. * While
ino member is dependent upon Brltaln elther polltzcally or mllltarlly, 5 all eroept
HCanada ere economloally dependent to some extent? in ‘that thelr prosperity and the
pattern-of their trade oun be 1n?;uenoed by brltlsh actlon. All ratain the network
of contacts wlth Brltaln menticned earlier : these constlbute not 50 much’ dependenoy
as wnofficial reinforcement of existing instituticns. Hotional leaders find the Lon-
" don’t meetlngs congeninl. Some (notably tHe Cansdians) welcome: the opportunities
ZVWhlch'COmmonwealth membefShip gives them to meke effective contact with new nations
“in other ¢ortinents 3 others seem nct to care much about this, but %o- stay in the
CommohwesTth £rom habit s’ othérs again (hotably Pakistan) seem tor remin in order
to ‘counteract the influence of other members of which they are suspicious. : Since
" 1o attempt is mede to swing all members into line behind particulsr policies: on
" divisive ‘issies, it is possible for these various groups to remain in concert with

" one snothers It suits their convenience to do so. - The Commonwealth ecould, if its

. 3e~ With the exception of Malaysis, which ie at present heavily dependent'onon
Britain for military defence against Indonesias However, this @ituafion is
not.necessarily permanent,

3
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members wished, +take common action ; but there must be few things which the members
could achieve, and would wish to achieve, only by common action in the Commonwealth.
Bach is involved in a network of other associztions from which it can pick the ap-
propriate venue for o particuler aim. There is in fact little need for cbﬁmon act~.
ion, if we are to take the purpeses of the individual members as the test of need.
But if we take tﬁe_preservéfion of the Cowmonwéalth itself as the test, it is pos-
sible to argue that, unlessICOmmon action is taken sometimes and succeeds inldrama-
tising the Commonwealth as an entity in its own right the Commonwealth may die of
inanition. ~o far, the member states have shown little inclination to take common .

. action on any other ground than their own individual 1nterests,

Some comparigon has aiready been made between the Commonwealth and other
examples of post-colonial relationships. However, such comparigons are'probably
relevant only in the immediate post-colonial situaftion, in which some nachinery is
.neéded to adjust relations at the level of sovereign status, and to restore connec-
tions which nay have been strained during the independence period. Once this gitu-~
ation is established (as it has now been for many years for nost Comnonwealth nen-
bers), the forner colonial relationship is not politically inportent, and comnec-
tion between the former colonial power and its ex-colonies mmst be Judged in the
* sane téfms as any other forn of internaticnal association, 4s an organisation,

" .. how does the Cour onwealth conpare with other international bodies 7

Comparison with the U.Na involves nuch contrést, The U,N., envisaged ag
a general security agency, has now becowe a forun for the pursuit of international
~ political issues and a neans of recruitoent of support when particular issues arise.
i It is also a2 neans of tackling awkward international probléms, such as the Congo, ot
when no clear responsibility falls upon one or more of he major powersy 1t is
also distinguished by a nassive secretariat and by a U.N, "pregence" which can be
manifested in a given part of the world., The Comwionwealth lacks all these charac-
teristics except that of a means of recruitnent of support for particular countries'
polioies, In this regard it operates indirectly andlwithout the publieity of the
Ue The two are not the sane kind of body.

There are, however, some U.N, bodies ﬁith-which comparison might be closer
than with the U,U, itself, FECAFE, for exanple, has scuething in conmon with the
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Commonwealth in its enphasis upon mutual discugsion rather than joint action, and
its adoption of the occasiocnal joint project (such as the Asian Highway) as a
neans of dranetising its existence (cf. the Cormonwezlth scholarships schene and
the Commonwealth telephone cable links). Nevertheless, the existence of a subs-
tantial ECAFE secretariat, which attenpts to steer the Commission in particular
directions, nilitates against a parsllel with the Commonwealth ; while it is true
that the C.R.0. in London discreetly attenpts this sort of role, its activities
are not comparable, Morsover, the presence in ECiFE of powers on different sides

in the Cold War has given it a different tone fron the Commonwealth's,

There is little advantage to be gained fron comparing the Commonwealth
with alliances such as NATO or SEATO : its purpose (if one can be divined) is not

military action, and it is not set up with any particular enemy in mind, as allian-

ces are. To the extent that the term "entente" stands halfway between an "alliance’

4

and "good re.ations", it might be applied to the Coumonweslth, except that

India and Pakistan can hardly be said to enjoy even "good relations',

Perhaps the nearest couparisons with the Cormonwealth are provided by
such bodies as the Organisation of American States and the Nordic Council, which
are essentiélly consultative in their operation. But, .apart fron the problen of
comparing an association which has no obvious constitution with others of which _
this is a characteristié, there is the difTiculty that these others cre essential-
ly regional in character, arising from the needs and ains of states in a geographi-
cal area which provides then with common dangers and problems from neighbours, with
certain common econonic ﬁroblems, and with similarities of culiural snd econcmic
development. These particular asspects are absent from the Cormonwealth, which is
emphatically non-regional in its operations. Certain Comrmonwealth members in the

seme regions, such as India and Pokistan, and Ghana and Wigeria, display the very

opposite of the wish to co-operate on regional issues. The Commenwealth, it seems, .

is gui generis.,

44~ Harold Nicholson, Diplomsey (London, 1952), p. 235.
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1. In basic character, the Commonweglth of Nations is an asscciation of ex-co-
lonies with the former colcnial power ;3 as suchy its nearest comparisons are
with the arrangements attempted betwesen France, the Netherlands, the US4 and
their former colonies in each instance.

2 In origin, it is the product of the relations of Britain with a particular
group of ex-colonies, the so-called "white dominions".

3« In coperation, it is characterised by

a. certain symbois (Queen, Prime Ministers'meetings, use of High Commissio—
ners, 'Commonwealth systom') ;

bs minimal rules (relatlng only %o initial membership and to coaversion to
republican status) 3

¢. minimal obligations (merely 'to consult') s

d, lack of a secretariat j

¢, lnformality of discussion g

f. special British machinery through Commonweal th Relations Office g

ge the possibility of expulsion.

4, In its background; it must be seen against the network of contacts beiween
Britain and the other members; in trade, investment, language, education, reli-
gion, adminisirative practices, legal systems; etc.

5 In the contex® of world pelitics, it show cohesion in :
as occasional pronouncements from Prime Ministers'mectings g
b. informal discussions at the U.N. 3
¢e trade and financiazl links, through Ceocmmonweal th preference and remains
of Sterling Area
d. schemes for educational and economic aid g
e. various bllateral military connections.

6o In the same contexty it shows lack of cohesion in 3
as the Cold War context j
b, membership of bloecs and alliances
Co action in wars g
de the colonialism issue.

7o Thus, it is essentially a loose assoclation; held together by a degree of
common experience, largely dependent on promotional efforts by the former colo-
nial power, capable of common action but normally undesirous of it; with few
recognigable common institutions but with certain symbolic connecticns. Hote
the differences from the UN, CAS, SEATO, GCAFE, etc.
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1. @Quant & sa nature, le Commonwealth zgt une association entre d'anciennes
colonies et l'ancienne puissance colonisatrice § il présente des analogies a-
vec les structures établies entrc la France, les Pays—Bas et les Etats~-Unis et
les anciennes colonies de chacune de caes puissances.

2. Quant & son origine, il est le prodult des rapports entre la Grande-Bretagne
et un groupe particulier d'anciennces colonies, les "dominions blancs'.

3+ Quant & son fonctionnement, il est caractérisé par

a. ocertains symboles (Reineg réunions des premicrs ministres, Hauts Commig-
saires, "systdme du Commonwealth") j

b. un trés petit nombre de régles (concernant seulement 1'admission et 1'a-
doption d'un régime républicain) s

c. des obligations trés réduites (uniguement celle de "consulter") g

ds l'gbsence d'un secrétariat

@. le caractére non-officiecl des discuseions ;

f. un appareil administratif britannique, le Commonwealth Relations Qffice j

ge la possibilité doe 1l'exclusion. '

4e Quant & son arridre—plan, il faut prendre en congidération le réseau de
contacts existant entre la Grande-Bretagne et les autres membres du Commonwealth
en matiére de commerce; d'investissemonts, de langue communc, d'enscignement, de
religion, de pratiques administratives,de systémes juridiques etc..

5. Dans le cadre de la politique mondiale, l¢ Commonwealth montre sa oohésion
dans ¢ -
a. des textes émanant des réunicns des premiers ministres
be des discussions non—officielles aux Naticns Unies j
. Co des liens commerciaux et financiers,; itels gue les préfércnces dans le
cadre du Commonwealth, et ce qui subsiste des mécanismes de la Zone
Sterling ;
d. des plans d'aide en matiére d'éducation et d'économie
e. divers liens militairss bilatéraux.

6. Dans le mbBme cadre, le Commonwealth montre son manque de cohésion dans
a. le contexte de la Guerrs Froide
be. l'appartenance & des blocs et & des slliances j
c. leos attitudes vis-a-vis des guerres 3
d. le probléme du colonianisne.

7. Le Commonwealth est donc, pour l'essentiel; unc assoclation trés liche, dont
les liens découlent d'une certaine expérience commung; dépendant en grande par-—

-tie des efforts faits par 1l'ancisnne pulssancs colonisatrice. I1 est capable

dl'actions communes, mais ne les souhaite normalement pasy; et ne posséde gu'un
petit nombre d'institutions communss, tout en conservant certveins liens de va—-
leur symbolique. Le Commonwealth présente ainsi des différences avec les HNations
Unies, 1'0rganisation des Ziats américains, 1'0TASE, 1'3CAFZE, etc.
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THE COHMONWEALTH OF NATTIONS

Professor of . International Relations
fustralian National University

The Commonnealth of Nations is difficult to discuse in pre01se terms,
31nce ne date can be set for 1ts 1nceptlon, it has no secretariat or other staff,
it h 8 no written constltutlon, 10 member pays dues, and the members admit to
having very little in common. Nevertheless, although there are arguments about
whether it is 1mportant or effective or being distorted from its original Pur—
poses or a means of colonialist domination, no-one” disputes that it exists.

'__BASIC CHARACTER | . |
In pasic ohar cter, the Commonwealth of Na ations (formerly called the

' YBrltlSh Commonwealth of Nﬂtlons the adJectlve ”Brltlsh" was ta01tly dropped when
‘ membershln was widened to take 1n Indla, Paklstan and Ceyion) is an association
'_of ex—colonles with the country wnlch was once 1n charge of them. Tt 1s generally
!reoognlzed that only sovereign stotes can be members of the Commonwealth, and that
‘self—governlng colonles, such as Southern ?hodeSLa, can be admltted to meetlngs of
Commonwealth Prlme hlnlsters only by 1nv1tat10n as. observers. The Brltlsh Common—
.Wealth Relatlcns Offlce was set up spe01f1cally (qs the Dominions Offloe) to handle
Brltaln s contacts with former colonles whloh having galned soverelgn status, were
no longer properly the concern of the Golonlal Offlce. Since HYorld uar II an in-
vitation to attend a Commonwealth Prime Ministers' meetlng has been one of the

symbols of independence for new nations on their cecsing to be colonies.

' N ' As an assocxetlon bebw en o formor impcriai power and'its exdepen€encies,
. the ne rest comparlsons one can flno ulth “he Comnonwewlth wre w1th the arrange~

“, ments made between other 1mpermgl powers, such as France, the Netherlands, and the
'.U s A., and thelr 1ormer COlOﬂlEu.. Taklng these 1n reverse order, we can say that

the ex1st1ng arrangements between the U S.4. and the Phlllpplnes are not unllke

" those between Britain and some (but not all)- other Commonwealth members : the sys-

- tem of favoured trade in-certzin comrodities and of special military arrangements

‘is similar'to that which exists betneeniBritain and ‘Malaysis, though not between
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Britain and Ghena. However, whereas the U,S.he has only one ex-coleny in this
sort of relationghip, Britain has 15 or 16. The U.3, system is essentially
bi-lateral, the British multi-lateral, with a variety of complications and special
arrangements which are necessarily cbsent from the U.S. one. Also, the US~Fhilip
pines relationship is essentially a treaty relationship, with all its details
‘stated in black and white ; in this it differs from the informal Commonwealth
system, in which certain relationghips of Britain with particular ex—colonies

are governed by treaty, but much else is left to informnl consultation.

The Dutch;Indonesian Union was too short-lived for comparisons 0 be made effecti-
- vely with thé Commonﬁealth, though the idea of two soversign states joined by a
gingle constitutional monarch.and engazing in periodic consultation clearly'OWed
something to the Commonwealth models The Community set up in the Constitution

of the Tifth French Republic had rather less in common with the Commonwealth, since,
while it envisaged considersble autonomy for the overszcas territories, it still.
kept them within the close control of a variety of institutions designed to empha-
sise French hegemeny. The actual relations which exist now between France and the
former French colonies in Africa south of the Saharz have a good deal in common
with the way in which British relations are carried on with recently independent
states such as Kenya and Sierrs Leone ; nevertheless; the degree of dependence
upon France for finsnce and favoured trade mokes the general relatidnsﬁip very
‘different from that which exists between Britain ~»» the one hand snd Cenads or

Australia or Indis or Chans on the other.

It can be said, then, that, while the fact of association between a
former colonial pbwer and its ex-colonies provides the basic characteris{ic of the
Commonwealth, the actual form of the association is different from what has eventua-
ted in other similar cases. ioreover, the Commonwealth example is the most subs-
‘tantial in ferms of the number of states involved, and the most successful in that
very few ex=colonies have not accepted it (they include Palestine, Jordan, Iraq,

the Sudan, and Burma) 1 while only the Repﬁblic of Ireland and South Africa have

+~lew= Here I have used a fairly free definition of "colony". Jordan and Irag, which
were British mandates, were =lways envisaged as independent Arab states, though
this would not necessarily have prevented their becoming Commonwealth members.
The pelitics of the Arab world ensured that they, the Sudan and Israel, for
different reasons, did not enter the Commonwealth., 3Burma was formally included
for a brief period, but never took part in the general Commonwealth system,
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glven up their membership after pert101pqt1ng in the general system of Commonweslth

: relatlons. ‘Some ‘sixteen states remain wembérs, spreading over ail continents ex-

cept South- America,:

- ORIGINS.

" Given the special character- of the Commonwealth, it may be appropriate
to indicate how it began. - It is the product of the relations of Britain.with

" & particular group of colonies, those which were settled by white men and known

'*"as="self-governing". In the lattér port of the nineteenth century this descrip-

" tion applied to the six colonies of Australia (New South Wales, Victoria, South
"Australia, QﬁeenSIand,‘T asmania, and, to a lesser extent, Vestern Australla), to
New Zealend, 1o Canada, to Newfoundland, to Natal end t6. the Cape’ Province in
" SBouth Africass ' The politicel condition of these colonies .was one of full internal
- self~government, subject to a rarely-used veto from London. . In external affairs

'fﬁey had no iﬁdependent status § for purposes of international law they were parts
of the British Eampire, which in tuxn was regarded as part of the unitary United

- Kingdom: Each was hungry for pecple and capital from Britain ; each had problems -
" on its borders or around iis shores which demended special attention from the
“British govermment in'its relations with foreign countries.. Thus, while ecch was

“subordinate t6 Britain and could not assert a foreign policy.of its own {(except

" “in the sphére of trade policy), each was developing its own view of the world and

was anxicus that the British government should know, and if possible adopt, this

© view in appropriate situations, Means of consultation were found in the Golonial
‘Uonference of the 1880's; - After the tuim of the 20th century, with the consolida-
*tion of the fustralisn and South African colonies into single states; the arrange-
“hefits became formnlized in a body called the Tmperial Conference, which met regu-
larly to discuss questions of defence, trade; foreign policy and mutual co-opera-
tion in technical matters such as communications, This body is the lineal ances-
tor of the present wmeetings of Commonwealth Prime Ministers. It cehtinued to meet

:ﬁiuntll 19373 a further meetlng in 1946 msy be regarded as its final expression.

', So far as form is concerned the Imperlal Conference meetlngs were very
m_llkB those of toduy they were held 1n uondon, the Brltlsh Prlme Ministér presi-
”ded they were attended by the Prime Ministers of the "Dominions" {as the self-
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governing colonies began to be called in_l907), and the emphasiz was placed.ﬁpon
discussion rather than decision. In the matter of gtatus, however, changes 6ccur-
red during the pericd of the Imperial Conference which altered the relative posi-
tion of Britain and the Domirions ond enabled the post-¥orld Var IT expansion of
the Commonwealth to take place smoothly, The participation of the Dominions and
~India in VWorld War i,land their consequent signature of the Versaililes Treaty and
membership of the League of Natiouns, emphésized the anomaly of the orthodox view
that, as legal entities, they were simply portions of "the British Empire", which

i was an extension of the British Crown, In the'l920's opposition to this orthodoxy
was farticularly strong in South Africa, Canada and the Irish Free Sfate. In con-
séquence, the British_government enunciated at the 1926 Conference,,aﬁd put in
legal'form in the Statute of Westminster of 1931, the new doctrine thaf thé.Domin-'
ions and Britain, while portions of the ﬁritish Empire, were equél in status, in
no way subordinate one to another in any aspect of théir domestic.qr external
affairs, though united by a comnon allegiance to the Crown, and freely associated
as members of the British Commonwealth of Nazticns. Such an-interprétation enabled
Ireland to be neutral in Woxld Uar II, Canada to declare war at a different time
from Britain, and fusiralia to declare war on countries with which Britain was not
at wars There could be no clearer demonstration that the condition of-a Déminion
was one of independence, Thus, when Pekiston and Indiz became indepenﬂeﬁt in 1947,
their leaders were prepared To accept the legal status of Dominicns. It oﬁly Tl
ained thereafter to do soﬁe Juggling of the doctrine in order to accommodate repu-
~blics within the Commonwealth (by accepting the British Monarch, not the Crpwn, as
-a symbol of free gssoéiation between members, not as an object of allegiange), and | .

.the way was clear for, the membership of more and more African and hsian states, as

.. these gained their independence. ..

'THE COMMONVEALTH SYSTEM

48 the Commonwealth operates, 1t is characterlsed bJ hurdly any rules

and obligations, but also by the presence of symbols and practices Wthh serve as

o 1ndlcatlons that the assoczatlon exists, The list is roughly as follows ¢

' a) The Queen isg the symbol of tno free association between the members,
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hcceptance of “this symbol is necessary for membership, The Queen has no legal
responsibility for the Commonwealth as a whole, and no part in the constitutions

of those members which are republics or electoral monerchies, "The Crown" has

‘N0 meaning in relation to the Commonwealth as = whole.

'b)‘Meetings of Commonwealth Prime Ministers and Presidents are held ir-
regularly. So far, all have been held in London and been chaired by the British

Prime Ministers The meetings issue communigues about the members! joint views on

" the world,‘decide on the ehtry of new members,;and sometimes agree’ to the setting

“up of schemes for co-operation in such fields as educations

¢)’ Commonwealth member-states do not accredlt Ambessadors to one another,

but call their envoys High CommlSSloners ; these enjoy ambassadorial status, The

‘practlce, which began because of the reluctance of proponents of the’theory of a
”unltary Crown to agree that the Monarch could accredit ambassadors to hlmself is

now retained as a sort of badge of Commonwealth relations,

d) The British government is the only one in the Commonwealth to operate

" a special department for Commonweslth Relatioms, although some other members have

corresponding sections in their departments of Externsl Affairs, The Commonwealth

' Relations Office in London sends out a flood of telegrams to Commonwealth members,
 to0 appraise them of British policy and seek their views. Ther. is also o good deal

- of consultation between Prime Ministers, without the intervention of their Ministers

for Externzl Affairs. In general, it is claimed that Commonwealth members have a
less formal rslationship with one cnother than with no-Commonwealth states. This

varies from riember to msmber, But it is clearly the 1ntent10n of the Brltlsh go-

- vernment to encourage such a practice aherever posslble.

e) The‘rﬁlee are minimal., I can dlscern only three : that initial mem-
bershlp of the’ Commonwealth does not become automatlc upon a former B”ltlsh ¢olo~
ny s obtaining 1ndependence, put mst be requested from the ex1st1ng members 3

that the Quéecn must be recognised és'afeyﬁb0120f free essOEiﬁtion'; and thah; when

a member changes from monarchical %o reoubllcan status, the fact must be notified
o the other members, There is a vague obllgatlon to 1nform other members of ac-~

tions which might affect them, At various times it.has been asserted that Common-

wealth members ought to be dlstlngulshed by their observance of democracy or of
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the rule of law,.but these are pious hopes, not rules, The feeling against South
Africa in 1961 suggests that members practising blatant racial discrimination may
not be welcome. .

f) There are no obligations, cxcept to observe the rules just mentioned.

g) Itris customary for Commonwealth members fo meet informally at the
U.HN, headqﬁarters in New York, in order to discuss events‘an@ tell 6ne snother what
1ines they ﬁropose to follow. ) ' . _

There ig no Commonwealth cqnstitution : 0o secretariqt;exists between
meetings ; and the operation of fhe relationship depends very much upon the cir-
cumstances of the time and the inclinetions of the various members. Such a state

- of affaire should be credited not solely to British pragmatism, bui alse to the
fact that, since the Commonwealth entails no onerous obligations in money, men,
promises or time, it is easy for new members to agree to. It would probably have
Scen impossible to persuade so many Afro-fsian states to join the Commonwealth if-
this had not been the case. However, one final point of organisstion is that the

 example of South Africa suggests that a member could be expelled from the Common-
wealth if its behaviour displeased a large majority of other members, . South Africa
left of its own accord, but the possibility of its expulsion wes -a real ones The
expulsion would have taken place, not because any known rules had been broken, but
because .the balance of political forces amongst Commonwealth members had tipped

againgt white domination.

BACKGROUND

The durabili?y ofrthe.Commonwealth is not understondable simpl& by refe-
rence to.itslsymbols ond practices. It must be seen against the background of a
netwdrk of coﬁtacts between Britain aﬁd its former dependencies, Some of these are
matférs of 1anguége ¢ apart from the United States, theaCommonwealth;countries are
_the princiﬁal‘speakers of Ingligh, with all that:tﬁis implies in terms of litera-
,tﬁre and.diétinctive ways of exfression._ Others are matters of 1aﬁ and government:
Britishrlegal, parliamenfary and ¢ivil service practices have ﬁade a deep impression
on all the o%her membérs. Somé relate to religién, sport and:relaxation : such

institutions as cricket and the fnglican church are widespreads Others again are
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metters of education : Britain had a considerable impact upon the systems of school,
university and'profeesional education of all the members, and nmumerous ties still
exist. There are 2150 substantisl economic ties.: By far the greater part of Bri-
tish overseas investment is in Commonweslth countries, which are accustomed in the
main to hold their international reserves in steriing. fTrade with Britain is signi-
‘ ficant in all cases, being underpinned in regerd to certain'prodﬁctS‘by the .remaing
of preferential arrangements entered into at Oftawa in 1932, With the exception of
_LCanada, all Commonweulth countrles look first to Brltala for development capltal
from . abroad. ' ' '

"Such contacts as these reinforce one another. Political consultation

fits gasily amongst them, It is aided by meetings of officials 4o discuss various
technicdl mitters, by mectings of the Commonwealth Parlimmentary Association, and

bj the aotirities of a great many voluntary bodies, As with all Commonwealth relat-
ionships, the 'system ig bi-lateral rather then multi-lateral,.-in the sense that
" each member las more to do with Britain than with any other part of the Commonwealth,
It emphasiées'the‘fact that the Commonweelth has arisen beczuse of the members? past
‘commections with Britain, and survives largely becsuse of the continued strength of

' thesé comections. I+t should be noted, however, that the relationship is at no

" point that of master and servent. he British are too conscious of the other forces

at work in’ the world to ‘oitempt to Gominate their agsociates in the Commonwealth.
ntReferenoeééto'"neo-coloﬁielism" in this connection are wide of the mark. - The Brit—
.1sh government w1shes to preserve the Commonwealth as an . institution, because.-to do
"&b is to undefline the importence of the British comnéction with each member,:and
elso to stress the Tree assoc1qt10n wnlch they have wlih one another. If former
‘F‘coloales rerused con51stently to JOlﬂ the Commonwealth or left it ir a huff,lthis
Jwould rebound severely upon the Brltlsh reputatlon for peaceful and 51ncere ‘de-colo-
;nlsatlon. Brltaln 8 stauus 1n 1nternqt10nui polltlcs aepends uo some extent upon

..do not w1sh to contlnue 1n such a relatlonshlp. Brlt ln has llttle or no neans of

e A

altering thelr V1ews. The p01nt cun be 111u55rated from the eyamples of Burma,

Iraq, and the Sudan, w1th all of whlch_Brltaln hud mllltary agreements on thelr at-
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teinment of independence ; none of these agreements has survived, and none of the
three countries is in in the Commonwealth. But British relations with each of the
three countries, while tenuous, have not been embittered, end there has been no

attempt to apply any sort of discipline to them,

COHESION OF THE COMMONVEALTH &

It is a matter of discussion whether the Commonwealth possesses any "unity"
or‘boh951on", ard, if 850, how muche On the whole, little effort is now made to-
assert a unity of outlook amongst Commonwealth countries, although vestiges of the
assunptions of the early Dominicn period are occasiomnally to be found;'zHowéver,
it is possible to find evidence of occasional cohesion on particular matters. The
Prime Mimisters! communiques sometimes include quesfions of suostance on which agre-
enent has been reached, as with their references to disarmamenf in 1951. These
are cases in which the interests of Commonwealth members haﬁe coincided for the
time being. Again, there are the informal discussions at the U.N.; in which, whiie
© no attempt is made to achieve asgreement, there is an implicit understanding.that
- the U,N, should be kept going cnd that Commonwealth members, while disagreeing,

. should notify one another of their disagreements before ammouncing then 1n publlc.
There has also been considerable conesion in the . ast in flnan01ml matters, espec-
ially-during the period of dollar shortage in the 1950'0, when he gold and dollar

. reserves of the sterling area had to be husbanded by joint action bétween centfal

barnkse The fact that Britain gives the first blace to Commonweszlth countries and
colonies in orgonising its foreign aid and its export of capital is a soﬁ;oenof

cohesion, as is the technical help which Brifain extends to a number of members.

 Once the effort to establish a common fofeign or defence policy has been

.1‘giﬁon up (as it had been, in the Commonwealth, by about 1949), it is not difficult
~ for countries with unofficial and traditional ties to find things to discuss in an
amicable fashion. This is now the case with thé'Commonwealth. It would be fair to
say that the Brltlsh government seeks oppoxtunltles for co-operation wherever these
might ex1stl either as general Conmonwealth schemes (as in the current scholarships
'scheme) or a8 bi-lateral arrangements'with ihdiﬁidual Commonwealth countries. In

the latter category fall the defence agreements which Britein has with some of the
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members. These range from a Tull-scale treaty, as in the case of Malaysia, through
co-operation for defence research and training, as with Australia, to occasional
help with specific problenms, as with Indis, Actual allisnces can be said to exist
only with Cenada, Australia, New Zealand, Pakistan and Malaysia ; but of these only
the'Malaysian agreement (mhich Australia and Vew Zealand endorse) is eapable of
 being called o Commomwealth agreement, since all the others involve other countries
as well, Britain's alliance with Cenada is in NATO, with. Paldstan in CENTO and
SEATO, and with Australia and New Zealand in SEATQ,

My point in mentioning the military arrengements which Britein has with

. v certain other Commonwealth members is mt that there is general agreement on milita-

ry matters throughout the association (this is not so){ but-that there is little,

if any, objection from other Commbmwealth'members to'these arrangEments. Where
Commonweslth members have objected to-others taking part in alliances, it has usual-
1y been on grounds of involvement in the Cold War (28 in the case of Indian objec-
tions to SEATO) and particularly in regard o alliance mith the U.S5.A. Even the
neutralist members of the Commonwealth have seen little to complain about in Bri-
tain's military .comnections with their fellows. 2 It is a form of cohesion thst
bl—lateral pilitary comnections within the Commonwealth are regarded with less sus-

plclon than those made by other states w1th Frsnce, the U.S.4e or the Soviet Unlon.

LACK OF COH.E‘.SION

_ The lack of cohiesion between Commonwealth members! fomeign policies is -
apparent'to any observer at the U.V. The Commohwealth displays'mothiﬁg like the
same customary ynenlmlty as the Latin American bloc. Britain, Australie, New Zea-
land and Caneda are usually on the same slde, though some mAy abstaln while others
vote in a partlcular direction. These four countries will nearly always be found
in opposition to the CommﬁniSt states. The remsining members of the Commorwealth
~are usually to be found in whatever posture dlstlngulshes the Afro-hAsian oloo on the
pertlcular issue, _No Commonwealth country conszstently votes with the COmmunlst
states. The two msgor issues on whlch COmmonwealth members have dlffered have been

the Cold War (w1th 1ts 11neup of blocs apd alllences) and colonlallsm.,

2¢e= Indis =nd Paklstgn, and hlgella and Ghana, are examples of Commonwealth members
which live in a stote of mutual suspicions In both tases each is concerned’
about British aid to the other, The British policy, on the whole, has been to
try not to discriminate in practice between them.
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The normal posture of ne hLfro-isian members is neutrallsm, though this
has become rather less absolute since the Sino-Indien confliet began. India, the
member which set {he tone for later members' enunclation of neutralism, has become
less downright about it. Malaysia, 8 never Aslan mewber, has remeined firmly anti-
Communist in any context involving Communist China. Sierra leone and Nigeria have
been moderating forces upon the anti-Yestern, declamntion of Ghana. Jamaica znd Tri-
nidad are not automatlcdlly neutrallst. Nevertheless, no Commonweulth member except

‘Brltaln, Coﬂada, Australla and Hew Zealand has ranged 1tself wholeheartedly upon the
Amerlcan side in Cold Wor issues. This 51tuat10n arouses llttle cohcérn within the
Commonwealth. The members heve been living w1th it for much moreﬂthan,a decade ; it
has become a fact of life. There has been little inclination on the part of Britain
to adopt the Dullesian kind of demond that all Commonwealth members stand up and be
counted on the anti-Communist side. Instend, much has been made of the fact that
the Commonwealth contains not only countries from different continents with diffe-
rent ethnic backgrounds, but also countries which are neutralist and those which are
strongly'committed; A basic lack of cohesion has thus become an opportunity to ex—
tol the Commonwealth os something ditferent from, and by implicetion either additio-

nal to or better than, more cohesive interncztional associations.

On the colonialism fssue (vith which we may link the issoe of racial dig-
crihination in ﬁouth ifrica dnd elsewhere) the situation has been somewhat similar,
The Commenwealth countries have usuclly been divided into two groups on the same
lines as on Cold War guestions, with the exception that Canada has been less flrmly
attached to Britain, Australia, and Wew Zealand ; each of these three has dependen—
cies of ita own, and has‘ﬁad to run the gauntlet of criticism in the Trusteeship
Couneil as well as in‘oommi%fees of the General Ausembly. hile South Africa was
a member of ‘the Commonwealth, 1b suffered even more crltlclsm than the other three,
" since its p081t10n was much more uncompromlslng and it showed no readiness to take
advice. Its assertion of its soverelgn rlghts was a constant source of embarrags-—
‘ment to the other three, Since they were pursuing policies of gredvwal de-colonisa-—
tion, they did ﬁot wish to be identified with such an unpopular partner 3 at the
same time, they felt obliged for their own purposes to make the same assertions

about domestic jurisdiction as South Africa. The other Commonwealth countries could
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oo afford -to denounce British colonialism in the eomfortlng knowledge that 1t would

- not’last 3 their complaints never achieved the same concentrated force &8 slmllar

. complaints against France, Fortugal, the Netherlands and South Afrlca. ,

On most issues of foreign policy nét involving the Cold War or the colon-
" inl issu¢ Britain has usually had either the tacit support or the tacit abstention
from criticism of most other Cemmbnwealthrmembers;"This was not the case in two
specisl instances i the Suez sffair of 1956 and the proposal for British entry into
“ thé BiE.C. of 1962, The first found the Commomwealth countries bitterly divided,
while the second found all the overseas countries criticising the British decision.

In neither case, however, were there any withdrawals from the Commonwealth.

A SUMMARY AND SOMR COMPARISONS.

The Comnonwealth is eesentlally a loose oeeoc1atlon of stetes, held toge-
‘; ther by the eflects of past exPerlence and demandlng Tittle of its members, It is
) doubtful whether the assoc1atlon wou d contlnue lf Brltaln did not give: such atten—
‘.tlon to promotlnc 1t and persuedlng the members thet 1t is worth retalnlng " While
no member 1s dependent upon Brlteln elther polltlcally or mllltarlly, E all except
ucanada are economlcally dependent to eome extent, in that thelr prosperlty and the
pattern of their trade can be 1nf¢uenced by brltlsh actlon. All rasain the network
of contacts ’.Wl'th Brltm mentioned earlier : theee constlbute ‘ot s0 much’ dependency
“as  unofficisl reinforcement of existing instituticns, National leaders find the Lon-

““don ‘hieetings’ congenial. Some (notably the Canadians) welcome the opportunities

- which Conmonwerlth membership gives them to meke éffective contact with new nations

*"in other duﬁtinéhfs:f‘bthere seem nct to care much abeut this, but to stay in the
Commonwesith Trom habit ;' otheérs again (notably Pakistan) seem to remain in oider
to counteradt the influence of other members of which they are suspicious. - Since
" 16 attempt is msde to swing all members into line behind particular policies. on
“divisive isstes, it is possible for these various groups to remain in concert with

" oneé snother, It suits their corvenience to do so. - The Commorwealth eould, if its

. 3e— With the exception of Malaysia, which is at present heavily dependent upon
’ Britain for military defence against Indonesia. However, this situation is
-not.necessarily permanent,

¥
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members wished, take common action ; but there must be few things which the members
could achieve, and would wish to achieve, only by common action in the Commonwealth,
Each i1s involved in a networl of other associztions from which it can pick the ap-~
propriate venue for o particular aim. There is in fact little need for cbﬁmon act~.
ion, if we are,tp take the purposes of the individual members as the test of need.
But if we take the_Preservéfion of the Commonwéalth itgelf as the test, it is pos-
gible to argue that, unless common action is taken éometimes and succeedsg in drama-
tising the Commonwealth as an entity in its own right the Commonwealth may die of
inanition. S0 far, the member ststes have shown little 1ncllnat10n to take common -

action on any other ground than their ovm individual 1nterests¢ ‘

K

Some comparison has aiready been made between the Commonwezlth and other
examples of post-colonial relationships. However, such comparisons are probably
relevant only in the immediate post-colonial situation, in which some machinery is

.nééded to adjust relations at the level of soversign status, and to restore connec-

tions which nay have been strained during the independence period. Once this situ- .
ok

P g

ation is established (as it has now been for nany years for rnost Cormonwealth hen-
bers), the former colonisl relationship is not politically important, and connece
tion between the former colonial power and its ex-colonies must be judged in the

v same terns a5 any other forn of international association., 4s an organisation,

Comparison with the U;N, involves much contrast, The U.H., envisaged as
a general security agency, has now becoue a forun for the pursuit of intermational
~ political issues and a neans of recruitnent of support when particular issues arise.
) It is also a neans of tackling awkward international probléms, such as the Congo, 1
when neo clear responsibility falls upon one or nore of he major powersy It is
also distinguished by a nassive secretariat and by a U.l, "presence" which can be
nanifested in a given part of the world., The Couiionwealth lacks all these charac-
teristics except that of a means of recruitment of .support for particular countries'
policies. In this regard it operates indirectly and without the publicity of the
U, The two afe not the sane kind of body. | |

There are, however, some U.HN. bodies,ﬁith-which comparison might be closer
than with the U.¥, itself., ECAFE, for example, hasg sonmething in common with the
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Comzonwealth in its enphasis upon mutual discussion rather than Joint action, and
its adoption of the occasional joint project (such as the Asian Highway) as a
means of drametising its existence (cf. the Cormonwealth scholarships scheme and
the Comnonwealth telephone cable links), Nevertheless, the existence of a subs~
tantial ECAFE secretariat, which attenpts to steer the Commission in particular
directions, nilitates against a parallel with the Commonwealth ; while it is true
that the C.R.0. in London discreetly attenpts this sort of role, its activities
are not comparable. Moreover, the presence in ECLFE of powers on different sides

in the Cold War has given it a different tone fron the Commonwealth's.

There is little advantage to be gained fron comparing the Commonwealth
with alliances such as NATO or SEATO : its purpose (if one can be divined) is not
wilitary action, and it is net eet up with any particular enemy in mind, as allian-
~ces are. To the extent that the term "entente" stands halfway betwsen an "alliance"

4

and "good reraticns", it night be applied to the Coumonwealth, except that

India and Pakistan can hardly be said to enjoy even "good relations'.

Perhaps the nearest comparisons with the Comuonwealth are provided by
such bodies as the Organisation of Americon States and the Nordic Council, which
are essentielly consultative in their operation. But, .apart from the prohlem of
couparing an association which has no obvious constitution with others of which _
this is a characteristic, there is the difficulty thet these others are essential-
1y regional in character, arising Iroen the needs and ainms of states in a geographi-
cal area which provides them with common dangers and problems from neighbours, with
certain common econoric problens, and with sinilarities of cultural and economic
development. These particular aspecits are absent from the Commonwealth, which is
erphatically non-regional in its operations. Certain Commonweslth members in the
same regions, such as India and Pokistan, and Ghana and Nigeria, display the very
opnosite of the wish to co-operate on regional issues. The Commonwealth, it seems, .

is sul_generis.

44— Harold Nicholson, Diplomacy {London, 1952), p. 235.
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SUMMARY

1« In basic character, the Commonwealth of Wations is an association of ex—-co-
lonies with the former colonial powar 3 as such, its nearest comparisons are
with the arrangements attempied between France, the Netherlands, the USA and
thelr former colonies in each instance.

2. In origin, it is the product of the relations of Britain with a particular
group of ex—-colonies, the so-called "white dominions".

3 In operation, it is characterised by 3
a. certain symbols (Queen, Prime Ministers'meetings, use of High Commissio—
ners, 'Commonwealth system!)
be minimal rules (relating only to initial membership and to conversion to
republican status) 3
c. minimal obligations (merely 'to consult') g
d. lack of a secrefariat ;
¢, informglity of discussion
f. special British machinery through Commonwealth Relations Office g

?
g, the possibility of expuilsion.

4, 1In its background, it must be seen against the network of contacts between
Britain and the other members,; in trade, investment, language, education, reli-
gion, administrative practices; losgal systems, etc.

5. In the context of world pelitics, it show cohesion in s
a» occasional pronouncements from Prime Ministers'meetings
be informal discussions at the U.N. 3
¢. trade and financial links; through Commonweal th preference and remains
of Sterling Areca 3
d. schemes for educationai and economic ald ;
g. various bilateral military connections.

6. In the same context, it shows lack of cohesion in
ae the Cold War context j
b. membership of blocs and alliances
c. actlion in wars g
d. the coloniaglism issue.

Te Thusy; it is essentially a loose assoclation; held tuogether by a degree of
common experience, largely dependent on promotional efforts by the former colo-
nial power,; capable of commen action but normally undesirous of ity with few
recoghisable common institutions but with certain symbolic connections. Note
the differences from the UN, OAS, STATC, HCAFE, etc.
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RASUME

1+ @Quant & sa nature, le Commonwealth est une association entre d'anciennes
colonies et l'ancienne puissance colonisatrice § il présentce des analogies a—
vec les structures établies entre la France, les Pays-Bas et les Etats-Unis et
les anciennes colonies de chacune de ces puissances.

2. Quant & son origine, il est le prodult des rapports ontre la Grande-Bretagne
et un groupe particulicer d'anciennes colonies, les "dominions blanes'.

3+ Quant & son fonctionnement, il est caractérisé par :

3. certaing symboles (Reine, réunions des premiers ministres, Hauts Commisg—
saires, "systéme du Commonwealth") j

b, un trés petit nombre de régles (uoncurnant seulement 1l'admission et 1'a-
doption d'un régime républicain) j

c. des obligations trés réduites (uniquement celle de "consulter™)

de l'absence d'un secrétariat g

e. le caractére non-officiel des discussiong

f. un appareil administratif britannigque; le Commonwealth Relations Office

gse la possibilité de 1l'exclusion.

4, Quant & son arriére-plan, il faut prendre en considération le réseau de
contacts existant entre la Grande-Bretagne et lesg autres membres du Commonweal th
en matiére de commerce; d'investissemcnts, de langue commune, d'ehsceignement, de
religion, de pratiques administratives,de systdmes juridiques etCes

5 Dans le cadre de la politique mondiale, l1e¢ Commonwealth montre sa @ohésion
dans ¢ -
a. des textes émanant des réunions des premiers ministres
be des discussions non-officielles aux Naticns Unies
. ¢o des liens commerciaux et financiers, tels gque les préfdrences dans le
cagdre du Commonwealth, et ce qui subsiste des mécanismes de la Zone
Sterling s
d. des plans d'zide en matiére d'éducation et d!éconvmie 3
2. divers licns militaires bilatéraux.

6. Dans le m2me cadre, le Commonwealth montre son mangue de cohésion dans
a. le contexte de la Guerre Froide
bo l'appartenance & des blocs et & des alliances j
ce los attitudes vis-a-vis des guerres j
ds le probléme du colenianisme.

7. Le Commonwsalth est donc, pour 1'essentiel, une association trés l&che, dont
les liens découlent d'une certaine expérience communc, dépendant en grande par—
tie des efforts faits par l'ancienne puissance colonisatrice. Il est capable
dtactions communes, mais ne lag souhaite normalement pas, et ne posséde gqu'un
petit nombre d'instiftutions communes,; tout en conservant certalns liens de va~
leur symbolique. Le¢ Commonweal th présente ainsi des différences avec les Nations
Unies, 1'Organisation des LDiats américains, 1'OTASE, 1'73ECAFZE, etc.

o

9
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TH% EXECUTIVE HEAD: AN ESSAY IN TER
COLPARATIVE STUDY OF HeADS OF INCBRIATIONAL
ORGANTSATIONS

by Robert #. Cox
Gradusnte Institute of International
Studies, Geneva

The underlying difficulty of all comporisons of politiczl behoviour
is that historical distance makes superficially similar phencrena strictly
specking non-corparable. What is sought; however, is not an unattainable
rigour of accuracy in coupsrison, but some_singling out of those factors of great-
est importance in trying to undefstand ﬁhe role of the executive head of
an internctional crganisaticn - the strategie factors which, as well as
being an 2id to understanding by the scholar, may also be of practical
guidance ‘o the practitioner.

First place tmst, however, be given to the historienl context.

Yhat an executive head of a particular international orgonisation can do
at any particular time is coﬁstrained by linits irmosed by the general

configuration cf international relaticuship. There are times for initiati-

ve and for change; ard there are tines for patience and consolidation.

While searching for maxims of broad application, the mind should never
allew itself to become divorced‘from the particular concrete situation
and frow the assessnent of the limitations and opportunitiés peculiar to
that situation.

This paper is concerned with the set of intellectgal tools
which both scholar and practitioner may use in order-to-understand and
work upon the concrcte situations in which executive heads of internatio-
ral erganisaticns find themselﬁes. These should be such as to enable the
behaéiour of the exccutive head 10 be analysed within the context in
which he operates; and should as much as possible preserve the corplete-
ness of his conerete situation. _

| In the following paragraphs, three factors are given special

attention as important conditions for an international organisation to
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exercise an autononous politieal role. )
First, is the definition of an ideology giving the organisation
& clear nission and method. Thié_must respond to major expectatiéns and
" dernnls from the constituents; but it must have its owa internal consis-
tency. It must enable the'constituents, or many of then, to. idertify them—
selves with the purposes of the internatiomal organisation.
- Second, it must develop a bureaucracy cormitted to the organisa-
tional ideclogy and having a sense of its own independent interrational role.
Third, i% rnust have a flrm and stable political base of support -
o fim core, fron which the organisation can fan out to attraet more wide--
spread support. [t cannot easily afford to be everyone's friend some of the
time but nobody's friend all of the tlme.1
The woys in which the ekecutive head can atterpt to »loy a poli-
tictlly active role are worked out within the context of certairn typical
problet:s which confront him. It.is therefore proposed to conside? how these
three strdtegic faetors may be handled within the context of thrée such
© typical problems as the followiﬁp: | )
(i1» the leadership and control of the international bureaueracy;
(ii) Jthe relationship of the executive head with the membership; and
_ (iii)..the potential conflict between his role in "quiet diplomacy"

and his personal political initiative.

Leadership and Control of the International Staff

The first problem of the executive head is tc establish his lea-
dership of the staff of the organisation. In doing this he«has to deal
with two related sets of problens. The first concerns the relationship of
the staff to oubside pressures fron he constituents of the organisation. The
second concerns the executive hecd's relatlonshlg to th° top off1c1als of
his own staff. It is convenient to dewl with these geparately.
The Staff and the Constituents

Out of the inter-war experience of international organisation

grew a set of odinions broadiy cecepled among internationnl officials’
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concerning the idexzl of an internaticnal.eivil service. A. Lovedsy's

2
Reflections on International Administration , for exanple, embodies this

orthodoxy. The staff of an international organisatioﬁ, in this conception,
should be an autonouious eatity, having no links with national adninistrations;
and its members should cultivote a distinet "internatibnai" viewpoint. In order
to achieve this, the international eivil seivice mist be a career service; and
a career service con be built securely only on the basis of individusl nerit '
and uniformly fair treatment under repulations which allow for no arbitrary
intervention. '

The career service, while'piacing the primory erphasis on diplbmatic
skill, woﬁld shun involvement in polities. This orthodoxy exalted the notion
of an eunuch-like detachment from polities. A major concern was to protect
the staff fron political intervention; ond in this connection Lovedny views
the head of an international a&ministraticnrwith sore suspieion. "There is

.no a Priori:reason", he warns, "for assuming that the head of an internatio-
nal orgnnisction will prove corpetent and judicious. In all probability he
will have been 2ppointed as 2 result of 2 politieal corpronise and Will not
be the strongest canlidate available". And further: "When the drganisﬁtion
is a reflection of a divided world... he may endeavour to ingfatiate‘himself

with one eomp or znother, and the staff may suffer...The hore_politically

: 3
3 ~ e .ﬂ
ninded the Secretary-Generzl, the greater the danger The atbitude be

troyed by these lines is worth stressing beeause it hos been charneteristie

of nany intérnntional civil servants.

The career service thesis has ﬁot,rhowevér;“hda & tionopoly. The
N.A.T.0. internctiomal staff was conposed largely of officials on short—
teorm secondmént from nntidnal adﬁinistratiohs:; This practice mey incren-
se the intensity of inter-governmental co-operation, by familiarising a
growing number of national offiecials with the workings of NL.AT.C. 1% is
clearly more dppropriate to an organisation in‘which there is a relatively
great cormonness of purpose among its members fhan to one ﬁdre_héterogeﬁeous.

It also ﬁroduces the least permanent organisational effect, since it creates
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no insfitutional interest concerned execlusively with the perpetuaticn and
deveibpment‘of the orgonisation itself. .

In a more broaldly based international organisation with greater diversity
aﬁong its nmembers, this secondment systenm would tend to produce an uncanagea-
ble cacophony. It is in this nmore universal context that the development of
a career service cultivating a distinct loyalty to the orgonisation seems
most necessary. Shortﬁarm secondments are not conductive to this concept of
intern~xtionnl loyalty, since each torporary official would noturally be in-
{luenced by his own long-term career prospects in nafional service. Thus,
the uni{ersal orgenisation have introduced the practice of permanent cén—
trocts of erployment for internationzl staff; and of caréey developrient
in internxtional service os o means of strengthening'the staff's capacity
to resist cutside pressures. (The only country to apply the "W.A.T.O.
gysten" to its nationsls employed by the United Nations and specialised
~agencies has boen the Soviet Union). - -

Vithin the secretariats of the European Cormmnities, these rival concep-
ticns are eﬁgaged in debate: those secking to enhance the "supranational"
role and the develojment of a distinct "Buropean" viewpoint favour o long-
ternm appointment poliey; while those favouring the more inter-govermmental

it

concept of 1'Furope des patries advocate the method of short-term second-

ments from governnment services.

A long pericd of gradual growth under dynamic leadership can
gnable an organisation to assimilate officials of widely diverse origins
into = cowuron pattern of behaviour and outlook. I.L.0. officials in the
irmediate pést-war pericd sometimes exhibited o distinet feeling of their
own organisation's superiority in this respect to the newly-established
ﬁnited Nations whose larger staff hed perforce been quickly asserbled.
Indeed, strong o£ganisational tradition would seem to be 2 more potent
influence towvards stoff discipline and COnforhity than is a marked degree
of ideclogical homogeneity among the membership. The relatively strong
sense of unity'ﬁithin the post=war of the I.L.C. (which ﬁus working in a

world of shorp ideclogical divisions,. especially prominent.among'the labour
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. some cases major intérest groups as well) considers itself entitled-to
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roverments with which it had to deal) contrasts with the international divisions
present now within the secretariats of the European Commnities, divisions
which follow national, ?olitiédi partj and pressure group lineé? The narro-
wer range of ideological divergency within the Europe of the Six seems to
have encouraged & franker policy of representation of interests within the
secretariat, with consequéntly a grezter measwre of diversity thon exists
where an estzblished tradition exercises its formative power in the-education
of newconers in conformity. R
The concept of loyalty to the international organisation calls for

some furthor coment. It is a general principle enmshrined in the regulations
governing internationnl staffs that no intefnational official should seck or
accept instructions from any external to the organisation. Thot is the 1ﬁw;
and every official is bound to‘it by cath of office. But there is.a ﬁolitical
reality which modifies fhe law. Aopointments are made so as to effect‘a cer-
z2in balance within the staff as'between,diffefent natibnalitiés, geographi-

eal areas and sectional interest groups. This opplies 5bth at the very top

"level of officials and ot lower levels as well. Each member country (and in

"representation” on the stoff. 4n executive head will normally try‘td give
satisfaction tc these pressures {and sometimes a governmént nay impose its.
choice of offieials upon him). In port he is motivated byfa desire ﬁot to
alienate by a negative attitu&e'any irportant segment of opinion within the
organisation. But, in a more positive serse, part of the vaiue to the'éxecu—
tive head of a diversified staff is as o sounding board for national, ré&io~
nal or sectionzl reactions to his poliey ideas.

The "representative" function of the staff'nbrmallﬁ'does not take
the form of a erude violaotion of the pledge ﬁot to seck or accept ouﬁside
instructions, though sometimes it omst come'very ciose tc that. Certain of-
ficinls will enjoy the confidence of the official national representa@ives

of their country or of pressure groups such as international trode union
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- orgonisations. They may have access to information of a confidentizl or semi-

| ccﬂfidential nature from two scurces: ihe internol neétwork of the international
organisation and the external national or pressure group netﬁork, The way

in which they adjust their conduct in the light of what they know, and the
extent to which they reveal information from one network to the other, nea
sures the balance of their loyaliies. Zven offlczals from the most monolithic
'of_St;tes acquire some degree of econmitment to the organ1s¢t1on; and even

“the most diseiplined of loyal internationzl officiaié has to give some small
change to retain the confidence of his cutside contacts.

Thus "confliet of loyalties" 1s rarely nowadays a drama of personﬂl
conscience, At one time, perhaps it was; in the case, for example, of Leagu
officials of German or Italian nationality confronted wifh.thi of Pascist
renctlon to the Leﬂpue. Yet in more recent years, cne can sense a tendency
of the universal organls“tlons of the United Notions systeh to abanddn gro-

”duglly their normative content-{Staff nenbers are nore easily able tolespouse

a variety of pefsohal ideologies, knowing that each h;s the degree of respec-
'fability'conferréd upcn it by sone national or regional intérest represen -
ted in the organls_tlon, while none hus an imperative universal sanction.

' This condition might be regurded with equanldlty as but the usual
derogﬂtlon in practlce from the ideal, were it not for the internittent ‘
atbacks led by the SOV1et bloc against the concept of 2 conformity .of out—
look and a distinet "international® viewpoint on the part of international
bure"ucr eies; and favouring o direct ropresentation of different ideologieal
or geogr Uhlc&l interests on some proportionste bosis. This attack ‘has under-
scored the irmortance of the political role of international burecucracies;
.and it draws attention tc the political base for their action. The Soviet
v1ev“01rt con31ders that tne normative "objective ", "international" view-
no1nt tends to bb an 1deologlcu1 expression of the interests of satisfied
western industrin 1 powers. The dlleﬂLu 3osed for intermational org&nlsatlon
'by this attack can be resolved nelthvr by caﬂltulatlno to Sov1et pressure

and 1nst1tut10nalls1ng ideological ca cophony within the secretariats, nor
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by reasserting the old orthodox ideal as an absolute princinle while resisting
all change and so tending to confirm the element of justificdtioh in the
Soviet charge. The only way the issue éan be resolved is By seeking albroader
‘politieal base for the work of the international burcaucracy. Here two ave-
nues are possibléé one is alignment with thd'Third World"{giving the comfort
of majerity votes with the weakness that these voteé do not always correspond
to & power or will to give effect to them): the other is to place the uﬁin
stress upon naximising comson interest between the western industrial nations
and the Soviet Union. .

The Loveday conééptisn cited earlier represents the secretariat as
an automcticnlly functioning and self-fegulating machine.in which attemp%s
by an executive head to assert leadership are to be discouraged. Cnée the
problen of adaptation of the seeretarist is posed, however, it is the exe-
cubtive head who must give the leadership and directiog. And his efforts
towards redefining the ideology of the organisation and towards zdjusting
its political base will éncounter the resistonce of buresucratic irmobilispe.
The executive ﬁead faces a problem which is typical in any bureaucratic
situntion: his ofders will not be e¢arried out in the ﬁﬂy he intenls them;
they will be twisted in the course of execution to conform Wi£h thg prior
intentions of subordinate officials. The executive head moy toke SPQCidi
srecautions in particular instances; but his personal influence cannot be
everywhere all the bime. _ o

' The very factors which are suppésed té strengthen the international

character of the staff —'long—térm tenure of appoiﬁtment, judicially inter-

" preted administrative regulations, ete. - reinforce this inmcobilisme. The
executive head has very little latitude to dismiss officicls whérare patent-
ly undisciplined; he will often Be reluctant to take oany sanctions against
then for fear of displeasing particular member Stateé or pressufe grouﬁs.
His only recourse is to place recalcitrant‘éfficials as far as possible ih
positions where they can do little hamm to ﬁis plans and to manoeuvré then

out of ef”ective circuit ‘of corimmications within the bureaucracy; but even
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iﬁ deing this he must'often be careful v avoid arousing the protests of
outside interests. A
A direct consequence is the great difficulty of dislodging special
limited gouls and progrLnines (whut Hoas calls “sub«gohls“) once they have
been 1nccrworated intc an orgunls aticn's regulor uct1v1t1es. Such limited
goals are served within the bure aucracy by . tech11c31 sve01allsts and are
supported out51de by Darticul~r pressure groups. This comblnatlon.of poired
Vlnternal re51stance to chhnges and external pressures Lor the naintenance
of exlstlng gOﬂls and act1v1t1es P&kGS 1t very difficult for the executive
head o effect real adJustuents in the work of an 1nternatlunu1 organlsatlon
in line with his redefinition of mamjor goals-and prlorltles. The chonges he
s Ees in the ideology tend to remain verbal only; and the "back-scratching"
tenuency of international conferences makes delegates reluctant tﬁ oppose
individual proaats which are deur to the hearts of others for fear of a
huStlle attltude towards theéir own. Thus it is rarely adv1sab1e or profi-
t2ble for an executive head to, risk a confrontatlon with the mLmbershlg
'_nd w1th o sepment of his own staff in order to elimin-te redundant activi-
'tles- These 2ct1v1tles tend to contlnue but to atrophy slowly to the extent
R thu executive head is able to deny then the irpetus of fresh and renovatlnp
thcught Thls 15 one reason why international agencies carry so much dead
wood. '
_ Thus if St"blllty and confernity in outloak amongst the staff are
elements in strennthenlng its international loyalty to the organisation,
th se same‘quglltles are in latent antithesis with the desire of the exe-
' cutive’head to‘iead-in new directions, redefining the major ébjectives of
 the orghnlsutlon end reudJUStlﬂp its ﬁolltlcal busb. Thls is an instance -
of a more general eonfllct batweﬂn innovators and “stabllshed bureaucracies.
In n_tlonal settlngs, radlc“11y new policies usu_lly hove ‘been put 1nto ef-
fect by an 1nf1ux of hew adn1n1strators. This was, for ex_mple, the case
of the New Deal 1n the United States in the 1930s. It is also the case today
of countrles 1n1t1nt1ng the new vollcles of econonie planning where conflict
&evel TS betwe91 the established burecueracies aond those seeking to put

1nto effect the new POIlCleS- The same type of conflicts is to be antici-
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pated in international bureaucracies led by innovating executive heads.

The‘only'practical woy an executive head can combat these tenden—

cies towards stabilisation of'programméé and inertia of nolicy is to sur-
round himself w1th new staff cormitted to his obgectlves and to glve thls
.new staff as far as p0381ble the 1n1t1at1ve for prograrme 1nnovat10n w1th1n
the bureaucracy. He st therefore consciously 1n]ect conflict w1th1n the
burezucracy and throw the w91ght of hlS 1nf1uence, to the extent the poli-
tical constraints upon h1m percit, behind the 1nnovat1ng group.
. Relations with Top Officials '

The second sét of probiens referred to concern the executive head'
relations with the top officials w1th1n the organlsatlon- Two difficulties
arise frou & tendency towards "feudaliso" charucterlstlc of 1nternat10nal
secretarizts: there are confllctlng )oles of uuthorlty at the top level
of staff, ond a correspondlng division of 1oya1tles into clusters of infor-
mal groups W1th1n, converglng on top staff members. Whlle these ny be fac-
tors in any large organlsutlon, they are glven spec1a1 welght in inter-
-natlonal bureaucracles ‘when .senior off1c1als base thelr n051t10n ugon Sup—
port from cutside constituencies. '_ .

Internzl opposition or pa331ve re81stunce to new pollcles by the
~executive head moy thus orlglnite within the burehucracy. Such 1nternal
opm051t10n will be fortified by'the ablllty of the top officials concerned
to activate a group of the organls t1on s constltuents to put pressure on
the executive head. Confllct within the bure¢ucr¢cy can thus spread to the
econstituency. Wlthln the staff 1t is based not only upcn the fact th_t the
"onp051t10q" is hlerarchlcﬂlly in commanﬂ of a sector cf the staff even
A rore it is based uﬁon informal networks of cornunlcatlons and personal
.lloyﬂltles which top off1clals can bulld wp around themselves (apart from

the nobler sentlments of 1dent1f1cat10n with spec1f1c p011c1es or poals,

| subordinzte offlclals look to the top offlclnls to advance their own
carears). ' ' a ) o
Now it is in the nature of the political position of theseltop

officials to be closely identified with sub;goais, in the sense Hoas uses
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thzt term. There are occupational and political reasons for this. Occupatio-
nally, each top official is responsible for o limited sector of the orgoniso-
tionts activity; his interests will be inclined int: this sector and his
contaets will be with those nost concerned with the sub-goals characteristic
of that sector. He may corme subjectively to comsider these. sectoral sub-
goals as the main purposes of the organisation. Politieally, he will look
for suprort to a limited group of the organisation’s constituents; and st
therefore give special prominence to satisfying the expectations of these
constituents.

There are legal-institutional differences among organisations in
the relationship of the executive head to his-éop level éubordinates. Foxr-
rially, in the United Nations ard specialised agencies, each orgonisation has
one executive head - the Secretary-General.or the Director-Generzl - ond
other of7icials usually have status only as his anpointees. In fact, proce-
dures have normally become established and accepted whereby the executive
head consults formally or informally with a pelitically representative bedy
before malving top appointments; and understandings exist as to the regions
or pressure groups to be given satisfaction in such appointments. The execu-
tive head's freedon in such arpointments is-always limited. Sectors of the
burexucracy's work will have to be allocated to ‘these top officials.

_ At the other extreme, in the legal sense, cre the executives of
the Eurcpean Commnities which are collegial bodies, on which provisions is
made for the. representation of separate notional and .political interests.

In fact, these executives cannot work on all questions as a collegial body
and sc they operate on the principle of a-division of labour, each member
of the executive body being responsible for a secter of work.6 '

Thus, underlying differences in legal form, there appears to be a
cormon resemblance in the imternal pelitical processes of intermationzl bu-
recucracies.

There are, in theory, three ways in which the executive head my
seek to control the top staff so as to maintain his political initiative.

These ore :
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(1) Complete domination and centralisction of power in his own hands

:This would mean effecfively overconing the "feudal” tendencies by
redueing the top officials to a pesition of dependence on the executive head,
holding their appointments at pleasure and carrying out subordinnte technieal
functions. It is hord to think of eny example where this has been successfully
atterpted. Albert Thomas seems to have aimed at something like this when he
first refused to accept Harold Butler as Deputy Pirector, offering him instead
an appointnent as a chief of one of the divisions he intented to create. But
Thomas was soon convinced that the confidence and suphort of im-ortant mermber
governments - and in particular of the British Government - depended upon his
‘appointing Butler anD@puty Director..

(2) Presiding over & cabinet of top officials

_ Usually an exccutive head will want to nmeet with his senior staff
aeriodicnlly to discuss natters of general concern to the Orgagisation. This
will be a nmecns of puliing individual top officials out from under their
preoccupation with sub-goals by'keepiﬁg then informed aboutrimportant natbers
cutside their owﬁ particular sphere. It will also oblige conflicting elements
anong the top staff to have at least o winimun of contact with each other.

And it ooy help,fhe exccutive head — if he is skilled 2t this - to smoke out
differences anong his staff about which he is not cdequotely informed. Collec-
tive discussicn csn be used os an instrurent favouring a certain conformity'
.of p?licy,,But it weuld be an unwise executive head who did not take his major
decisions on policy'égzgg consultztion rather thon ig.cbnsultation with his
top offiqials.‘The Cabinet technique is, at best, an inétrpment of cormumica-
tiﬁn and of limited control over the top-level officinls. It has not proven
to be an effective instrunent of decision-making.

(3) The "vessrved arex" of voliey.

By this is meont that the executive head reserves certcin types of
decision to himself; and equips himself with a perscnal staff so 2s do be
able to act within this ares of volicy. The questions which 2n exccutive head

would normlly reserve in this way inclule:



~12-
C/Int.Org/4

(a) those relating to the definition of the major goals and policy orientation
(including prograrre pricrities) and the development of orgonisaticnal
-ideology; and

{b) matters of direct concern to the exccutive hescd's base of politicnl
support and his coalition policy for the construction of alliance to
support his prograrme.

Everything else he would delego te to hlS top offlclals, and interfere as 1it-

‘tle as fosslble with then; but to the extent that he allows top officials to

encroach upon the reserved areas he undernines his own cdpﬁcity for leader-

- ship. This is the most usucl method for executive heads to follow; using it

in some combination with the Caﬁinet systen, as‘déscribed, for comﬁuniéations

and general supervision. )

The "reserved ﬁrea" irplies that the executlve heau acquires his
own staff distinct from the staff ccntrolled, in fact, by his senior offi-
ciels (vhile the latter staff is, theoretically; under the executive head's

Vsupreme control, in fact he is inhibited from exercising his authority over

it} This gerson_I staff can provide an executlve head with soveral essentlal

. gfcht1ve cor@ongnts to his 3pb., K

- A_few people in whon he has virtunlly corplate confidence, with whom he

. canltalk frankly about all the'issues arising within the organisation.

With his tog off1c1als, because of their polltlcal )051t10n, he 13
alwoys in a posture of negotiating.

- * Channels of intelligence providing accurate assessuent of the expecta-

tions and demands froc the verbership of the organisation. His top ufficials

pIOVidé a sguﬁding. .. board for sectional reactions; but in
addition the executive head needs his own research and intelligence
network to assess the possibilities ond limits presented by the
world 51tuut10n in terms of the pollcy obJectlves whlch he determi-
nes to pursuc. ' -

- Cowpetent adv1sors to helﬁ him redeflne a8 necessary the nzjor ains
whlch the orgonisation is to pursue; and to explain these 1n'such a

way as to goin the necessary political support. In other words, the
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staff to effectively cormand programme and policy development and avoid
deternination of the prograrme by speciclists committed to specific li-
mited goals and subject to. the special influence of particular outside

DresSsure groups.

Relations with Member States

Apdrt from his relationship with his own stoff - the source of his
capacity for initiative - the dthei politically vital relationship for an
executive head‘is_his relationship with the national constituents of the or-
gznisdﬁion. Within this relstionshi; the executive head tries to secure the
political base for his actlon and tc negotlate the broader consensus needed
to sustain the work of the organisation. Cortain factors in thls relﬂtlonshlu
ean be studied in the hlstory of the I.L.O. , particulary by examlnlng a nuie-
ber of crlses between its Dircetors and certain major Dowers. '

'AlLert Thomns cane to the directorship of the I.L-O with the ac-
ﬂLiescencé, though not with the wholeheartéd ﬁolitical support, of the French
Governwent. The French Government wanted a Frenchman as Director 3 it could
hardly have desired Thoms who was volltlcally in opuos1t10n to it. Thoras!
appointment was secured on the initiative of the western Eurcpean trode wnions,
‘supported by Employer representatives, at a tiﬁe when the éovernménfs had no
concerted volicy on the directorshiﬁ. Thomas identified the I.L.C. with his
1deology of reformist socialisn, str9851ng educationzl action among workers,
the develonment of trade unions, and 31ecemea1 reforﬁs such ns worker oarti-

k cipation in nanagenient, social insurance, uatlonallsatlon and so forth. He
nade the trade unions of the I.P.T.U. (Ansterdon) his polltlcal base.

_ Thoras scon became embr01led in a controvorsy with the *rench
Jovernuent befurb the Internatlonal Court, in the course of whlch he apneared
in person to contest the French Govurnment{s position. ThlS confllct between
the Director and the Government'of his country has to be seen within the
context of “rench domestlc polities. Thoros never gave qp the intention of

retarnlnp to ﬁctlve polltlcal llfe in Prance. He maintained his golltlcal
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affiliation with the Socizlist Party (S.F.1.0.); and, more particularly,
reteined the supprort of Leon Jouhaux and the C.G.T., It was this denestie
political support Whlé% Thormas his freedom to criticise his politiecal oppo-
nents who were occupying the seats of power in the Government .

B Harold Butler, Thomas"successor, contributed to the development of the
organisationzl ideology of the 1.L.0. in the 1930s. He redirected I.L.C.
thinking along lines similar to those of the American New deal, advocating
a brosder role for the I.L.0. in the field of internationsl econoric policy
particulary as regards measurés to fight the depression. This major contriw
bution.to I.L.0C. ideology prepared and solidified his principal politieal
sﬁcceés : the acquisition of United States meubership.

o Nevertheless, Butler's position had politieal weaknesses. To some ‘
extent these may have been o question of persomality. Tempéramentally, he was
an intellectual and a eivil servant, closer to the men of governmeﬁt -~ parti-
eulardy t§.upper »iddle elass reformers sucﬂ as the‘Ngw Deal brought to the
Pore - rather thon to the trade unions, éloser, indeed, in many woys to sone
of the emvloyers than to the trade unions. )

Butler's last I.L.0. battle brought out these weaknesses. It was over
an apparently trivial matter of an appo;ntment to the I.L.0. staff. Four con-
secutive French Governuents during the period from the auturm of 1937 through
the sﬁring of 1938 - the Chauterps Popular Front Government, the Chauterps
Radieal Govermment, the short-lived Bluu Governnent of March 1938 and the

.Daladier Govérnment of National Union -~ pressed Butler to appeint as his
rupresentatlve in the Paris Office of the I.L.0. a person in whon Butler had
no confldence. The incident, which was considered at the highest level in
France involving enbors of the inner cabinet, appears as a remarkable tes—
timony to the constoncy of will of the French authorities during the period
of Hitler's unnexhtion of Austria and %unich. | | _
_ ‘_ Butler, in this 51tuation, had no nolitical leverage within PFrance,
‘such as Thowas hod enjoyed throuph the fovour of the C.G.T. r“he French en-
ployers, who appen. red to share Butler's views, cither could not intervene to

ch:np_ the official p051t10n or did not comsider it worth their while to do
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so when they had more vital interests at stake. Butler's only weapons were the
threat to resign and the possibility of mobilising aptéide pressure. He tried
both and both failed to change the Fremch positibn.sl Butler‘first threatened
to resign over this issue in March 1935, at a time when on the broader inber~
national scene Hitler was menacing Austria.lThough Butler himself dight not
have come so well out of it, the French Government might equally havé;been
impliéated in a blow at the remcins of the Geneva edifice of internnti@ndl
co—-operatione. Butler was persuaded to withdraw his resigﬁatibn at tﬁis tire,
on the understanding_hé would be supported by the offices of the Goverhing
Body oand by the British Government in resolving the issue which had broﬁght
hin into conflict with the French Governrent. Tpis aftempt to ﬁihternationa—
lise ' o conflict between the Director and d'major'member State was resented
in Frerch circles. Butler again pressed his resignation, advancing personal
grounds, as the only way out for him. His purely d{plomatic position,.lacking
a solid base of political support, left him powerless in a crisis with o
merber State. o - ' -
John Winint, Butler's succéssor, was o leading Auerican political
personality, having been seversl times Governor of New Hampshife and holding
" the respect and confidence of ?ranklin Roosevelt. Winanﬁ was only for o brief
veriod Director of the'I-L;O.; but he had to handle the majér-criéis into which
the outbreak of war plunged the Organisatién.'Winant was determined, COn~
trory to the decision taken by the League, to reémove the I.L.O. fron the threat
that = its resources riight be seized or its capacity of action désﬁroyéd by
the Axié powers; and he decided to transfer the;OTganisation to Nor£h Iperica.
Indeed, destiny seemed to have given him this ;dle-to play. In.June'l9%0, a8
the Nazis advanced into Franco, Vinant appeald to Cordell’Hﬁll, and through
hin to Roosevelt, to pernit the removal of the I.L.0. to the United States.
He met with their refusal; the 1.L.O. was low on their liéf.of preéccupations
and they were ﬁnprepared to foce isblationiét, anti-League hostility in Con-
gress. As things worked out, the resﬁlt was'politically satisfac&ory fof the

I.L.0. which went to Canada with the support of Prime Minister Mackenzie
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King, anl tecame thus locatsd in o belligerent country from the very ecrliest
vhase of the war - a major factor in the I.L.0O.'s survival into the DOost=—yor
world. But the refusazl of the Roosevelt cdministration was a blow for Winant,
who rosigmed shortly thereafter. It ﬁnderlines the point that personal rela-
tionships of confidence between a Director and the head of the govermment of
a pajor Stote are not a sufficient guarantee of support when domestic politi-
¢al currents, to which national leaders will be more sensitivej are working
against the policy of the Director. '

David Horse, the presenf Director-General, has had to deal with a
series of crises, in 211 of which the I.L.O.'s relationship to the United
Stats wes erucial. Shortly after he assumed office an anti-I.L.O. campaién
became active anong righthihg bgsiness ci}cles in the Uﬁited States allied
with the forces advocating the Bricker amendment to the Constitution of the
United States. A

This attack reached its critical phase iﬁ 1956;57.AThe I.L.C. hgd'
the syrpathy of the Hisenhower administration; vet thé Wﬁite House, while
toking o wosition 2gainst the Bricker dmendment, did not risk antagonising o
large body of Congressicnal opinion by actively supporting the I.L.0., e.g.
on the question of the ceiling fixed by Congress on the United States!
contribution to the I.L.O. budget.

liorse had, however, the support of certain domestic forces which
eould independently influence Congress. These 1ncluded‘11beral'businessmen
(David Zellerbach, Poul Hoffronn and others), certain Catholic groups (e.g.
the Nationzl Catholic Welfare Conference) and, above all, the 4.7,L.-C.I.C.

The dotesbic attack on the I.L.0. within the United Stﬁtes beQaﬁe
accentudted in resction to the Soviet Union's reueﬁtry into tﬁe I.L.O, after
1954, The fact thnt lorse was able to arouse sufficient domestic support for
the I.L.0. within the United States enabled hin not only to counter the threat
of reduced pafticipatioh or even withdrawal of the Uhitéd.states fron the Or-
ganisation, but nlso to maintain personally the confidenbe of béth the United

Stotes and the Soviet Govepnments. The key factor in the situstion was the
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support Morse had, not from the Uhifed_Stﬁtes administrotion (which while
favourable wéuld not actively support the I.L.0, in the face of any major
cha lleﬁpe from public opinion or inflﬁential pressure groups), but from the
domestic grouas, pr1nc1pally the trade unions. -

This posltlon has certaln inherent dlfflcultles, particularly that
of a possible conflict between the primary aims in the international sphere
of 4.F.L.—C.1.0. and those of the I.L.0. as articulated by its exccutive

herd. During the United States domestic crisis on IL.L.0. motters in 1956-37,

the policies advanced by Morse éonformed with those of the A.F.L.-C.I.O. :.

notably; the ébolitiqn of forbed labour and the promotion of freedon éf o8-

sociation for trade-unions, both of which wére scen at that time primarily

in terms of o challenge to the Commuhist world. However, the gravity and
extent of the'problems confronting an interﬁational organisation'dnq_the
perspective from which an executive head has to denl with them mokes it in-
creasinglj difficult for hiom to mainfain a_firm‘dﬁctrinal alliance with

particular domestic interests in a major mémber.State. Tet lacking‘such o

domestic support, the executivérhead noy fin@ himself defenceless in o ma-

jor erisis, since governments wiil bé.far léss responsive to the‘appeal of
an executive head than they will to-powerful domestic pressure groupst

Fror: this cutline of the relationships between executive heads-
and member Stotes, ‘the following prop031t1ons nay be drawns

—  the issues which are nost important to the executive head are sellom
of the sare order of 1mwortance to national governnents- ‘

- strong local pressure groups or loeal politieal factors are more 11kely
to influence a2 govermnnent's attitude towards an internntional orgonisatio
than any senée of commitment to the peréonality at the heaq of the orgo-
nisation;

-  the 1nterests of internationnl orgwnlsntlons have to be Jvanced within
.the Jouestlc context of 1ts Laaor nember States by mhklng use - of such
favour:zble currents of domestlc oplnzon as present the mselves, i.e. the

execut1v° hezd rmust exercise the 3"110r g skill in using currents to
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advance in the direction of his choice;

- thus, the executive head needs to fortify his‘position‘by alliance with
donestic pressure groups; he rust not limit himself to "foreign" politics,
but kﬁow how to moke domestic politics work in favour of his ﬁolicies.
| In order to be able to work in this way, the executive head rmst

have grect molitical skill. He needs a personal confidential intelligence

network reaching into domestic polities of key countries. Of nebessity' these
networks of contaets will be limited for any slnglu 1n11v1duu1 to o very few
countrles, anl tzking this into account, the 1deal executive head is one who
is able to enaa e in bolitical confrontation in those countries Whlch at the
particular tice are crucicl in the evolution of the org“nls“tlon.

Finally, the executive hedd, because this is inherent in political
confrontation, must'be'able when necessaxy to éompromiséron non~essentiais
in his progr:tme and his dé#inition of the aims of tﬁe organisdtion..This is

a ﬁifficult'maﬁter of judémenf, since he must be able to reconcile any cor-

promise with the neéd'for.ideological clarity in his leadership‘gf the burecu-

cracy and the organisation’s constituents. Vhen corpromising he cust appear
1o be actlng on prlnclple, consistent with his professed orwanlsatlonal aims.

He rmst not appewr to be too much of = barp11ner.

(uict D;plomacy and Polltlcal Inltlatlve

The oldest and most regularly recurrent political functlon of an
executive head is to be a nedlator in negotiating agreement among different
interests represented in the org anlsmtlon. In order to do thls effectively,
the executive head rust : '

- acgquire and mointoin the confilence of all mejor segnents of opinion;

- be idéntified with a def1n1te though to scoe extent flexible, ideoclogy
rapresenting a consensus w1th1n the organisaticn, i.e. his suggestions
rust be secen as confcrning with the aims and purposes of the orgonisa~
tion and not as seeking merely agreement for its o&n sake and at any -
price;-and - ' _

- have an'adéqﬁaté intelliZzence at his disposal so that he can nake cons-

tructive sugresticns and aveid pitfalls.

"
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These conditions are not easy to combine. There is a potentinl con-
flict between mointaining the confidence of major powers or interests and
stonding forth as spokesman of o clecr orgonisational ideology. Furthefmore,
adequnte inteiligence cannot easily be acquired solely through the services of
an,intérnational organisation. Thus, the executive head will have to rely‘on
supplementary intelligence from the diplomatic services of majdr ﬁowers or
other sources outside the orgsnisction. The extent to which he has to rely on
porticular outside sources may adversely affect confidence in his impartiali;
tv on the part of those powers to which he is less close.

uch greater difficulty ariscs when the executive head is in the
position of taking politiczl initiative for which he and the organiéafion will
bezr the full-responsibilitj- Such was the initiative of 1956 to create the
U.N.Z.F. in the Suez crisis. At this point, the Secretary-General emerged
dramatically from the role of chief administrator and "quiet diplbm&t" to take
on that of an independent actor in world affairs. The Suez initiative was
carried through successfully, with ccnsiderzble enhancenent.té-the pfestigg
cf his office. It was the kind of initiative which met with a broad degree of
supnort or acquiescence. _ o

In the Congo, by contrast, atterpting a second time to bear the scme
kind of politiéal responsibility, the Seeretary-General was not ableito nein-
tain the scme degrec of consensus behind his actions. He became a politiezl
casunlty before his trogic death in the a2ir crash of September 1961.

Hoermarskjold had o keen sense of the risks of his position. Five
years before his death he had written in a personal letter to.Max Ascoli”s

"It is one thing that, in the vacuun which suddenly developed in the
Suez crisis, 1 had, for what it was ﬁorth, to throw in everything I hod to try
to tide us over; it wos one of those irrational and extremely dangercus situa-
tions in which only scmething as irrationzl on o different level could breck
the spell. But it is an entirely different thing, every time the big powers:
run'into deadlock,. to place, the problen in the Secretary-General's hands with

the somewhat . nzive expectotion that he ean continue to turn. u) with something.
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It is 2 matter of course thot the continued use of the office of the Secretary-
Generzl in that way soomer or latter leads to a ppint where he.muét‘break his
'neck, politicaliy. If, as in the Suez Situation; the very facts, cos establi-
shed by the poliey of the variovus big powers, force the Secretary-General

into a key role, I am perfectly willing 40 risk being = political casualty

if there is on outside chenee of achieving positive results. But if tﬁe Secre-
tary-General is forced into o similar role through sheer escopisn from those
who should carry the responsibility, there is a place for solid warning.
Politically, the Seeretary-General should be, and is, mdst expendable, but he
should not be expended just because somebody does: not want to produce his own
- poney." ' o o _
 An initiative~taking Secretary-General cannot 5ecome a substitute
for a Security Council that does not work because ho consensus exists. Vhen
the major powers are deadlocked, the’ Secretary-General nay try to play a role.
In fortuitous ecircumstances, such as the Suez crisis, he may succeed, but it
1S,a risky Porrmula. The Secretary-General can be the most significant contri-

' buting factor towards building up a working comsensus within the United

~ Nations; but his sﬁccess in this depends upon mcintaining the confidence of
211 the mojor powers and groups of countries. Once a risky action has led to
this confidence being withdrawn- by any major no rty, then - even though the
others may feel honour-bound to suwyort hin - the Secretary-General's obility
~ to be, the architeet of consensus is expended.

_ The exccutive head needs to be able to count upon a working majority
of the orgonisation's éonstituents in support of hig policies. In order to
build mzjorities he may, as supgested earlier, have'tb engage quietly in do-
mestic nolitics in key countries. But he cannot afford either to oppear os
the spokesman of a cozlition of ecountries or as the instigﬂtof of domestic
faction. He has to limit his coclition policy at the ;oin£ vhere he risks
‘nlienating o mmjor power -or interest within the organisafion; and he has to
llimit his personal political initiative 2t the same point. Once he becomes
the prisoner of any particular coalition which divides the organisation, he can

no longer perform his primary functicn of consensus Pormation. The potentinl
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conflict between hlS functlon as catolyst of consent and his powers of per—
‘sonnl polltlcal 1n1t1at1ve constltutes the executlve head's most troublesone

dilecma, and thﬂf most likely to lead to his downfall.

*

The potentinl conflict between congensus-seéking and initiative-
taking has to be resdlved within the particular historical power context
of international relations. The definition of organisational ideology and
the eétablishment of the politiéal base for an organisation's action has
to be deternined in the light of the exccutive head's reading of ‘the cons-
- troins irposed and the opportunities opened by the world situation.
Three years ago the then Secretary-General of the UhitedaNations,
- in the Introduction to his Annual'Report,10 set orth ideds which appeared
to suggest the politieal base for U.H. action would'be the emérging notions
of Asia and Africa.‘He'attemptéd‘subtl& to reconcile the notion of o univer-
s21 rule-of law in international relations with @ notion of the will of the
international comrmunity reminiscent of Roussenu.s This ideclogy =~ though one
should not irpute to Hammarskjold personally what is not explieitly stated
by him - can lead to a concept of the use of Assembly majorities as & me=ns
- of putting pressure upon the industrialised countries, while the United
Hations plays little or no role towards bringing about consensus among the
iajor powers except insofar-as the eme¥ging nations enll upon them to di-
sarm. The United Nations, in this conception, would become the gad-fly of
the great powers, an international pressure group of the:poor used to secure
concessions from the rich. | l E

An alternative policy would be fo rest the political basé of the
system upon western poWers, while using it as an instrument of building
consensus with the Soviet Union. The corresponding ideology would 'seck to

expand sreas of corron interest between East and West ond to extend from this
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basge towards arriving at a concerted policy of industrialised nowers to fa-
cilitote economic development of the poorer nations. This policy implies 2o
more nominalistic pattern of thought, less appeal to the notion of = general
will of an internatiomal commumnity. It is a less demagogié policy, more
sceptical of majorities unless they are majorities which represent negotioe
'ted agreement.
Within the Uhlted Nations, there is little evidence of a disposition
'to move in the direction of the latter 3011cy. It would also 1mp1y major
reversal of the attitude taken by United States Governments, though there is
‘now perhéﬁs sufficient disenchantment with U.N. majoritarianism.iﬁ the United
Stafes‘to warrant such s reversal. It woulﬂ move closer to the views of hoth
the Soviet and French government lea&ers on thé UN. systém. But the distine~
tion to be brought out in the context of thls paper is that, while the poli-
¢y of aligmment with the emerglng ‘nations calls for continued use of initia-
tive on the part of the Seéretartheneral at the risk of a growiﬁé irpatience
of the industrialised countrles of both East and Vest and a growing disillu-
s1onment of the emerging nations % the h1atus between aims and results, the
policy of East-West reconciliation gives the primacy in the Secretarquene-

'ral‘s role to quiet dlplomacy and consensus formatlon.
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FOOTNOTES

I am wuch indebted to Professor Ernest Hans of the University of Cali-
fornin for the stirmlus cf ideas contained in his fortheoning book
Beyond the Notion — Functionalism and Intermational Orgonisation, on

extract from the theoretical part of which was presented as-a paper to

“the Conference on International Organisations convened by the Cornegie

Indownent for International Pesce at Bellagio, June 1964, My own.analy-
gis, like that of Professor Haas, is based largely on the experience

of the I.L.0. I should add that I would not hold Professor Haas in any
way responsible for the way in which I have used some ideas suggested
in his book.

Oxford, Clarendon Press, 195G.

Op. eit. pp. 118-119. " Iy italics.

Cf. Lord Ismay, N.A.T.0. The First Five Yecrs, 1954, p. 64.

Jean Siotis, "Some Problems of European Secretariats", in Journal of
Cotmon Market Studies, vol. II, No. 3,

There is o "written procedure" in force in the Eurcpean Commission whe-
reby files with decisions by each member are cireulated to 21l the others.
Anvone with exporience of official bodies would assune that the principle
of non~intervention would becone the rule. Rarely would any member of the
executive college interfere in the work of ancther member for fear of
others crossing his own jurisdictional boundories. '

E.J. Phelan, Yes and Albert Thomas, pp. 28-33.

It is, of course, difficult to disentangle at this distonce in time the
personal motives of Bubtler 2s regards his resignotion. But these motives
do not materially enter into the political analysis of the use of resi-
gnation as a weapon.

The Reporter, New York, 26 October 1961,

United Nations, Introduction to the Annual Report of the Secretary-General
on the Work of the Organization, 18 June 196015 June 1961, General Assen-

bly, Official Records : Sixteenth Session. Supplement No. 1 A (4/4.800/
Add.1).
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SUMMARY

The most common approach to study of the role of Secretaries-
General or Directors-General of international organizations has been
through the uge of comparative categories, such as (1) the legal-
institutional position of the executive head (conditioning e.g. the
extent of initiative allowed to him) 3 (2) personality and personal
background (e.g. whether he is of the ¢ivil servant or political
type) 3 and (3) the style of leadership he adopts (whether stressing
a self-effacing administrative role, "quiet diplomacy", or the crea-
tion of a public personality and doctrine).

These comparative categories; while yielding some useful in-
sights, do not lead very far towards understanding the nature of the
executive head's job. This method tends to treat him as a disem—
bodied spirit, out of the context of his organization,; its member
counttries, the pressure groups concerned with its work, etec. It
may thus be useful to look for a method which tries ‘o examine the
executive head fully within the context in which he operates whlle
also permitting comparative reflections.

It is suggested {following out some ideas in recent work by
Ernst Haas) that the key variables in examining the role of an
executive head are : (1) the extent to which he develops an 1deologg
giving clear guidance as to the purpose and activities of the orga-
nigation ;3 (2) the extent t¢ which he develops a bursaucrac com—
mitted to this ideology under his leadership ; and (3) his success
in following a coalition policy giving bim a secure base of politi-
cal support and from this base being able to carry a majority among
the organization's constituents.

This paper accordingly attempts to focus upon the way these
variables are dealt with by executive heads in ihe context of cer-
tain typical problems with which they are confronted. These pro-
blems are :

(1) bow to establish leadership and control over the staff of the
organization so as to be able to use it as an effective instru~-
ment for political action. This in particular involves how to
master the tendencies towards "feudalism" (competing poles of
authority within staffs) in international secretariats ; and
towards these secretariats becoming subservient to particular
outside pressures or limited goals.

(2) his relationship with the membership of the organization and
the way in which he deals with national and interest group pres—
sures. Gspecially significant in this regard is the executive
head's relationship with his own country, when he is a national
of one of the major powers 3

(3) the potential conflict between the executive heads role in "quiet
diplomacy" and his powers of politftical initiative. The executlive
head must acquire and maintain the confidence of all major seg—
ments of opinion in order to work effectively as a catalyst of
consent. Strong political initiatives on his part, however, risk
the withdrawal of confidence by a major power or group which would
preclude his performance of the negotiating function. This poten-—
tial conflict between his need for universal confidence and his
function of political initiative is his most difficult dilemma j
and that most likely to make of him a political casualty.
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ASUME

L'étude du r8le des Secrétaires Généraux ou des Directeurs Gé-
néraux d'organisations internationales a été faite le plus souvent en
utilisant des catégories de comparaison telles que 1) la situation
juridique et institutionnelle du chef de 1'exécutif (situation qui
conditionne par exemple 1o degré d'initiative dont il dispose) 5 2)
ga personnalité et sa carridre (po eX., fonctionnaire ou homme poli-
tique) ; 3) son style de direction (rSle essentiellement administratif,
“diplomatie discréte} ou création d'une pergonnalité et d'une doo~
trine publigues).

Ces catégories, qui permettent certes d'arriver i quelques con-
clugions utiles, ne nous conduisent pas trés loin lorsgque nous cher—
chons & comprendre la nature des fonetions du chef de 1l'exécutif. Cette
méthode aboutit en effet & le traiter comme un esprit désincarné; hors
du contexte de son organisation, des pays qui en sont membres, des
groupes de pression intéressés par son activité, etc.Pout- 3tre est—

il donec utile de chercher une méthode tendant & examiner 1le chef de
l'exécutif dans son cadre dlaction, tout en permettant des réflexions
d'ordre comparatlf.
L*'auteur suggere (reprenant des idées présentées dans ses travaux
récants par lirnst Haas ) que les principales variables utiles pour
un examen du réle d'un chef de 1'exécutif sont : 1) la mesure dans
laauelle il construit une idéologie permettant d'orienter clairement
les objectifs ¢t 12s activités de son organisation 3 2) le degré au-
gquel il assure la formation d'une bureaucratic qui se sonte engagée
par cette idéologie, sous la direction du chef de l'exécutif 3 et 3)
son degré de succds dans l'application d'une politigue de coalition
lui fournissant une base politique sfire, et lui permcttant de compter
sur unc mgjorité des membres de l'organisation.
Le rapport cherche donc & examiner la fagon dont les chefs de
1'exécutif traitent ces variables, & propos de certains problémes ty—
pigues qui se posent & eux. Ces problémes sont les suivants :
19} l'établissement de l'autorité et du contréle du chef de 1'exécutif
sur le personnel de l'organisation, de fagon & pouvoir 1'utiliser
comme ut instrument efficace d'action politique. 11 s'agit en par-
ticulier de maitriser les tendances 3 la structure "féodale" des
seccrétariats internationaux (pSles concurrenticls d'autorité &
1'intérieur du personnel), et leur tondance & s¢ soumettre & des .
pressionsg extéricures; ocu & se reférer i des objectifs limités j

2°) les rapports avec les membres de 1l'organisation et la fagon de
répondre aux pressions des gouverncments ou des groupes d'inté~
r8ts. Particulidremont significative & cet égard est la rclation
entre lea chef de 1l'exécutif ot son propre pays, lorsgu' il se trouve
appartenir & 1'une des grandes puissances 3

3°) 1= conflit potentiel entre le r8le du chef de 1'exécutif dans la
"diplomatie discréte" et ses pouvoirs d'initiative politique. Le
chef de l'exécutif doit obtcnir et conserver la confiance de tous
les secteurs importants de 1l'opinion pour pouvoir fonctionner
comme catalyste du consentement. Des initiatives politigques impor—
tantes risquent de lui aliéner la confiance d'une grande puissance
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ou d'un groupe important, et de 1l'empBcher de remplir sa fonction
de négociateur. Co conflit potenticl entre son besoin de confiance
universelle et ga fonection d'initiative politique est son dilemme
le plus difficile, celui qui a les plus fbrtes chances de foire de
lui uné vietime de la politigue.
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REGIONAL COOPERATION OF THE NORDIC COUNTRIES

Goran von Bonsdorff

University'of Helsinki

A - General considerations -

The regional cooperation between the five Nordic countries (Den-
mark, Finland, Tceland, Norway and Sweden) is in several respects
similar to the general pattern of regional cooperation which has
been emerging both in Burope and in other parts of the world. It
can be considered, therefore, that this cooperation is related to
the diminishing of distances between different countries and to the
need to rationalize and concentrate efforts in the economic as well
as in other fields of activity, for which the material prerequisi-
tes have been provided by the advance of modern technology. At the
same time, however, the Wordic cooperation is distinguished by cer-
tain special features, based on the historical background of these
dountries, their standihg in world politics, population structure,
economic and social conditions, cultural life and their political

systems.

It can be said that, as a whole, the basis for the ourrent coope-
ration between the Nordic countries is a community on interests.
Since these countries can be considered to form one unified region
in spite of the dividing waters(the Baltic and its bays, the North
Sea and the Atlantic Ocean), the cooperation is international-
regional in character. Taking intc acceunt the relatively low popu-
lation figure of the Nordic countries (approximately 20 millions)
it is justified to ask if we are, after all, dealing with an inter-
national region proper, especially sincelthe Nordic countries

{Greenland excluded) are a part of the sanme continent, vize Burope,
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and politically o+ ite western regions The most appzcpriate pro-
cedure, perhaps, would be to ¢zll tho FNerdic countrles a subregional
community and to reserve the term "regilornal" for ithe mors sxtensive
forms of Buropean community, which would include this subregion.
This distinction is given relevance by the fact that ceriain aims of
cooperation appear to be more eagy to resch within +hz framework of a

regional, other aims again of a subragionsi group cf sitatos.

In addition to the aoivel conmunity of incerssisy the historical

background iz oftbon velerred 10 as an ilzologisal basls fox Nordice

cocperaticn. "acriizm. Duosiag the wildle fges tihz howdio wountries

5

wers gt times uunditel I oons realm, avd aitliocsn this unlon Le1l apart

- has left cer-

at the beginhiag of ihn 160 Coambuxy, 16, e
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tain similaritice ia thelr social girdciure. A'spavgallule cterlstlc
of the Nordic scoiety has btecn the rela;ively'strong position enjoyed
by the free peasant class which subéequently.has acilivaly contributed
to the introduction of political démocracy in the couwse of the 50—

cial changes taking place in the 19th and 20th centuries.

. In the field of foreign policy the dissolution of the union resul-
ted in a competition for the leadiﬁg position within the Nordic re-
gion between the fwo dominating coﬁntriés i Denmark, td which also
Norway and Iceland were annexed and Sweden with Finlande The compéti-
tion ceased only at the beginning of the 19th century after the oc-
cupation of Finland bf Huésia and the conclusion of a union between

Sweden and Norwaye Donmark and Sweden, however, maintained a certain

ok

pre-émineﬁce up to the time ﬁhen all the Nordie countries had won'
ﬁheir independence.(Norway 1905, Finland 1917, Icélaﬁd 1944). The ¢
Nordic countries emerged from the Second World War as-five_fully

equally sovereign states, while two Nordic regions with special
characterlstlcs, the Aland Islands and the Farce Islands are en-

Joylng polltlcal autonomy.

The Nordic cooperation in the modern sense has.been developing

simul taneously with the weakening of political rivalry and the
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achievement of gelf-determination within this area. During the last
decades of the 19th century cooperation was started in different
fields, initiated primarily by the academic circles and this left
its imprint particularly on the drafting of legislation in the Nor-
dic countries - it is often pointed out that their laws are more
alike than the state laws in the United States. These contacts, howe-
ver,did not result in any closer political cooperation until the
first world war, when a joint proclamation of a policy of neﬁtrality
was made by Denmark, Norway and Sweden. During the intér—war périod
the development of cooperation was particularly promoted by non-
govérnmental orgénizations, such as the Norden Association with

its national branches in each country, which had a certain resem-
blance with the Buropean movement but was ﬁased wore on the promo-
tion of personal contacts between the citizens of these 6ountries.
Thé attenpts made before, during and after.the seéond:world war to
establish closer political ties have failed because 6f dlvergent

p051t10ns vis-a-vis world polltlcs. - Ll R

Since the second world war the Nordlc countries have’ been pur-
suing emphatlcally a policy of "status quo", without any expan31ve
tendencies. Nor have there been any terrltorlal dlsputes within the
Nordlc area since the dlsputes between Denmark and Norway on Green»
land and between Finland and Sweden on the Aland Island were sett-
led in the 1920s. The questlons concerning the gouthern boundary
of Denmark and the eastern border of Finland .can.be. consmdered as
solved also from the point of view of these countriess In spite
of the dlfferent orlentatlon of the Nordic countries in respect of
the Great Power groups, they have one 1mportant common interest :
the malntenance of peace'on the ‘Nordiec borders to the benefltlof
the whole region. From thé étandﬁoint of all the No;dic coﬁntries
it is therefore important that Denwmark maintains gocd relatioﬁs
with Germany, Finland with the Soviet Union and both Norway and

Icelend with the great powers of the western alliance. As a matter
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of fact it is these good neighbourly relations prevailing at the
Nordic borders that provide for closer cooperation and a stronger
feeling of upity. As paradoxical as it may sound, it is nevertheless
true that ;t ig in the common interest of the Nordie countries to
pursue somewhat diverging foreign policies, at least azs long as the
current world situation prevailse The different orienbtation in fo-
reign'pqlipy contributes to the regional strength only in the condi-
tion that Sweden, which is geographically centrally located, adheres

to a‘policy of neutrality.

In contrasi to most other regional organizations the Yordic coun-
triés dé not ain at a qommon'policy in réspect of the power blocs,
but at the maipteﬁancerof relations with the great powers on the basis
of the prevai1ing situation with mutual undersianding. This is
achieved in practice by refraining from seeking a domineering. pbsi—
tion; and no competltlon for a leading position is in evidence. In
lthe central organ for the Nordlc cooperatlon, the Nordie Council,
thls_prlnclple of equallty is exenplified eg. by the fact that every
country has its own national secreﬁgriat while there exisis no se-
déretariat for the Cpuhcil'as suchs The neetings of the Council are
convened in the different Nordic capitals in rotations The neutral-
istic pbsition of the Council in respect of the current world polit-
ical situdtion is evidenced by the fact that in the delegations of
_the member countries all the political parties are being represented
in the game:ﬁrpportion as in their respective national parliaments,
including also communists aﬁd other groups with strong leftist ten-

dencies.

The observance of equality is facilitated by the faot that all
the Nordic countries are small countries of approximately the same
8ize, although certain problems have been created by Sweden's sone~
what larger population and especially by its position as the econo-
mically strongest country with the highest standard of living of the

Nordic countries. For instance, the Swedish labour market has attrac-
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ted labour force, some of it highly skilléd, fron the other No:dic
countries. In the course of discussions on a Nordic customs unién

or on extensive cooperation between private companies both Norway
and Finland have expressed concern for one-sided "Swedish domina-
tion", which can create at least passing irritation. From the stand-
point of expandinggthe Nordic coopération,it appears, called for

that no country should assume an undisputed dominating position in
the economic field; this naturaily does not hamper speoialization

in different fields and their domination by the different states.

dnother circumstance which greatly facilitates Nordio cooperation
is that the Swedish, Norwegian and Danish languages ‘are so ‘closely
related that at Nordie meetings everybody can use one's native ton-
gue and count on being understood by the others. 4s to Finland and
Iceland, the situation is someywhat different in that Finnish and
Icelandic cannot be understood by the other Nordic peoples;‘In Fin-
land 330,000 people or 7,5 per cent of the population have Swedish
as their mother torigue and Swedish is being taught in seéo'nd;ary"
schools and to=-day also increasingly in Pprimary.schdcls. In Iceland
instruction in Danish is being given corréspondinglye Nevé&:ﬂ"fheless,
Nordic cooperation on wide base faces a language problem, and an
attempt to solve it was made in the 1962 convention on Wordic coope-
ration along the following lines (Art.8) : "In every Nordic country,
education and training given at ‘'school shall includey in a'suitabie
degree, instruction in' the language, culture and general'social
conditions of the other Nordic countries". Hereby also the studj of
Finnish and dcelandic is being encouraged in Denmark, Norway and
Sweden, but for the instruction to be really effective it requires
also a keen .interest in the cultural life of the other Nordiec

countries. :

The language ?roblem appears to be of increasing importahce in
view of ‘the universal development towards greater unity and the
smaller nations” chances to préserve théir national identity. The

two extreme alternatives are either to forsake their own language
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(and with it the indigencus culture) in preference forrsome major
language or to resort to national isclationism with the consequent
cultural stagnation. Thé middle course which‘should'include both uni-
versal, regional and national points of view would consist Qf preser-
ving one's language and learning, in addition, either one or several
major languages as well as one regional language, the latter keeping
in mind that the representative of minor language groupé stand to
gain nothing by mutual competition buf should cooperate and by mutual
'supportAsafeguard the further development and vitality of their own

regional culture.

As the precedihg examples show, the Ncrdie cbbperation is not
without its probléms, especially in respect of expanding the séoﬁe of
cooperation frdﬁ its current forms. Sometimes one cannot help think-
ing that the appropriate authorities carefylly have avoided toucﬁing
on these problens iﬁétead of subjecfing_them to & thoroughgoing stu-
dy which might have shown soﬁe_way to solve thems This attitude ocan-
not but have caused“misﬁhdersféhdings'and disappointments, esﬁébially
among: thoge- who ha&é sefzas'théii gbal the gradual extonsion of the
Wordic ‘cooperation to inckude the most important govermmental agen-
cies or even a confederation or a federations The developnent has not
taken this course because the Nordic states have been ablse to consoli-
date their cooperation in minor matiers, but have taken divergent po-
sitions in respect of the main problems. Since these minor questions
are so numerous and cover'éuch a wide range and extend into so many
different fields, it is justified to ask, if this kind of coopera-
tion is not, after all, of greater significancégfrdm the standpoint
of thé{Nofdic community than the achievement of an dhdérstanding on
ege foreién policy or defence. Furthermore, there is ofcn the ten-
dency to forget the fact that although the actual conduet of fofeign
policy takes different :furms it is, nevertheless, based on mutual un-
derstanding, which—again~further-promotes unitys Such 15 the case
when eg. the Nordic countries voté differently at the United Nations,

“but it is done only after the reasons for this have been elucidated
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at a conference of the Nordic delegations. It most likely serves the
interests of cooperation better to be able to cast a different vote
at free will than to be forced by some external compulsion to cast

a bloc vote.

~Not only on the questions of foreign policy and defence but al-
~ 80 on the establishment of a customs unicn and adjunct to it of a
common market, the Nordic community has not been able to ocome o
terms. The principal reason for this failure has perhaps been the
fact that the economics of the Nordic countries to a very great ex-
tent are mutually competitive gnd that they only in a small degree
complement each other and as a consequence measures htaken in this
direction would avall nothlng. Possibly the Nordlc countrles constl-
'tute too small a market to form aneffectlve unit from the stand-
point of foreign trade. It is also an 1nterest1ng faot that the _
trade within the Nordlc market area has heen 1ncrea31ng 81nce the
-establlshment of the EFTA and that the EFTA hag 1nd1rect1y con-

tributed to- the Nordlc cooperatlon_ln thls -regpecte..

It can be said that the-Nmrdic'coopératibn-has JInereased in-.
intensity by the year ever since the end of the second. world war.
The main courses pursued in this work have been codified in the
Treaty of cooperation of 1962. In it the Nordic countries express
their desire to promote "the close connections beiween the Nordid

.nations in culture and in Jjuridical and social conceptions™. The ainm
ig to "ereate uniform rules in the Nordic .countries in as many res-
pects. as possible" and a wish is also expressed "to achieve in all
fields where prereguisites exist an appropriate division of labour
between these countries". The fields for cooperation are designated
as. "juridical, cultural, social and economic" as well as "questions
of communicatiohs“. No reference is made to. political occoperation

~and the economic cooperation rates only fourth place, whioh of cour-
se does not foreclose the possibility that it can be of wvery great

significance.
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The general aim of the Treaty of cooperation can be oonsidered
to reach praotical results by means of concrete legislative measures
without special attention to the oreation of new regional organs of
cooperation or the establishment of any permanent type of superna-
tional ecommunity. Of course there exists the Nordic Couneil as a cen-
tral agency for the development of thé cooperation, but its work is
' being'complemented by a great number of more or less permanént agen-
glies. The nature of the community is’mainly evidenced by the efforts
to achieve as great as possible equality in the legal status of the
citizens of the different Nordic countries, to fufther ease the requi-
rements for the acquisition of the citizenship of anotﬁer Rordic
countr&, to standardize the criminal codes and the treatment of offen-
ders, to grant mutual recognition to the study at and degrees of any
Nordic university or institute of higher learning and by common social
benegfits. In the economic field special referencé is made to the c¢o-
operation between Nordié¢ enterprises and between the Nordic govern-
-ments on questions of international trade and relations with the under-
develeped countrles. Empha51s is also belng given to the benefits to
be derlved from the d1V1510n of 1abour as far as “productlon and in-
vestment" are concerned, as well as from the free movement of capital

within the Nordic countries.

- According to the Treaty of cooperation the central agency for the
Nordic cooperation, the Nordie Council, shall "be réserved an oppor-
tunity to express its views on questions of Nordic cooperation that
are of importance in. principle" (Art. 36). Otherwise questions on co-
operation are to be dealt with by ministerial meetings, withih the
Nordic Council and its. agencies, through special organs of cooperation
or between the authorities concerned. It is signifieant that Nordic
questions are not considered as questions of foreign polioy proper.
Consequently "“the authorities in the Nordic countries may engage in
direct correspondence_with each other on all issues except those
which by their nature or for some other reason ﬁust be dealt with

through foreign service channels".
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B -~ Points of comparison with other types of regional cooperation -

In the following discussion certain points of interest are tou-
ched upon by way of 6omparing the Nordiec regional cooperotion with
the forms of regional cooperation as found in the other parts'of

the world.

First; as far as its pblitical character isconcerned, the Nordic
Council is more proncuncedly neutral in its orientation towards great
power politics than the OAS, Comecon and the West Buropean cooperati-
ve organizationé. The small size of all the participating countries
might be a fa@to; contributing to this, and consequently they have
no ambitioﬁs to utilize the Nordic cooperation to enhance their
pélifical positions No internal struggle for power or "leadership"

is in evidence among the Nordiec countries.

In spite of the fact that the views on foreign policy and de-
fence are divergent, they are not actually opposed eithers While a
policy of close liaison and cooperation between the Nordic foreign
minist?ies and -at the United Nations and other internationalﬂprgghi—
zations is being pursued, it does not per se oblige to a common;.Gour-
ge of action. In this respect certain similarities can be .found bet-
ween the:cooperation within the British Commonwealth and within the

Nordic countries.

Nordiec cooperation is not considered as part of the actual con-

duct of foreign policy and to a great extent it is being carried out

-outside the foreign ministries. Nor is the. Nordic Council based on

any agreement valid within international law as is the case with the
Council of Burope or the Benelux countries, but on national deci-
sions taken individually by each country cooperating within the
framework of the Councile. There hardly can be said to exist any
controversies between the Nordic Council and the United Nations or
between the-Council and other regional organs. Alsoc the Soviet
Union has adopted a benevolent attitude towards the Noxdi.o coope-

ration = at least since 1955.
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From the orgsnizationsl point of view the Nordic Couneil is dif-

ferent from other parliémeﬁtary organs of cooperation in that cabinet
members participate in the meetings of the Couneil. The function of
different committees is of greatest significance and since they are
composed of cabinet ministers, members cf parliament, oivil servants
and experts, the issues will be considered from a number of different

anglese.

There were many contacts between the governments already before
the establishment of the Nordic Council but the Council has made the
contacts more permanent in character. Cabinet ministers meeét at regular
intervals and draft proposals are being prepared by commitieces of civil
servants or independent organs of cooperation. In certain fields also

the representatives of interest grdups participate in the works

Because of the éfeét importance which the work of expertis has
galned it can be said that the Nordie cooperatlon directly influences
governmental ‘decisions. It w111 be dlfflcult for a government to follow
a pollcy dlfferent from the one agreed upon on the Nordlo level, es-
peclally if the agreement was unaﬂlmous. It mlght happen that a politi-
' clan may adopt a certaln line at the Nordlc councll on a certain ques-
' tlon and reverse hig position in his own country, but this very easily

results in criticism which is detrimental to the politicians's standing.

The evaluation of the results of the Nordic cooperation may vary
widely depending on the evaluator's own political views and his over-
all interest in community affairs. The decisions made by the Nordic
Council are recommendations by character but the member states are
at all events bqund by them either to report on them or to take pre-
paratory action. From 1953-1964 the Council adopted 279 recommenda-~
tions. According to an estimate made in 1962, over half the approved
recommendations have been put in practice, one quarter werevbeing

worked on, and less than one quarter had been rejected.

_According to Christian Lange the results of cooperation may be

divided roughly inte three categories : 1) measures aiming at making

L1



v

-11-
G./Int.Orge/5

a unit of the Nordic countries in juridical and social respects
either by means of gmilar legislation in all countries or by ex-

tending the righits of the citizens of one's own country 1o apply 43¢0

%o the citizens of the other Nordic countries; 2) the establishment

of joint projeects or the coordination of national projeks with a view
of division of labour and specialization; 3) liaison in matters con-
cerning the interests of the Nordic countries with the rest of the

world.

In looking for the distinguishing features in the Nordic coopera-

tion to achieve these results, it should be especially emphasized

.that juridical Conformity is being achieved by means of concerted le-

gislative action taken by each individqal country and not by means

of a joint declaration of human rights or by the establishment of su-
prénational exécutive orgenss Although some common undertakings have
taken fhe form of institutes and special high schools, the most com~
mon form of the cooperation is the convening, at'regularfinfervals,
of conférences and inter-Nordic béards or committees. Also in.the'
sphere of the Nordiec countries relatlons with the outside world there
are certaln permanent 1nst1tut10ns = eg. the Nordic schools in Tanga-
nyika - but more common are various forms of consultation and coordi-
nation.The emﬁhésis is definitély on the practical results of coope-

ration,not on institutionalizing and formalizing it to any pattern.

C = Concluding cbservations -

So .far the Nordic cooperation has not been made the subject of a
penetrating scientific analysis, although its nature has been at ti-
mes the:tdpic of discussion, ege at the NordiO‘seminar on interna-
tional relations held at Hisselby (Stockholm) in June 1964. At this
seminar an attempt was also made to evaluate the nature of this co-
operation from the standpoint of the different theories on inter-

national integration.

The regional cooperation of the Nordic countries cannot -be ceon-

sidercd as a separate problem but must be seen in a universal con-
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texts The relations of the Nordie countries with the outside world,
to other states, other regional communities, the leading power blocs

and the United Nations must also be studieds.

As a community the Nordic countries meet the reguirements by Karl
W. Deutsch for a "security-community", ie. its internal conflicts are
likely to be solved without resorting to force. This,however,does not

say much about the actual degree of integration which has heen achieved.

The characteristics of the Nordic coope mtion show that interna-

tional integration can be carried out in & number of wayse The Nordic . -

#

countries have experienced both progress and disappointments in their
cooperation; the pessimists' prophesies of the total failure of the
cooperation have not eventuated any more than the optimists?! wishes

of a steady uninterrupted progress towards Nordic unity.

In the study of regionalism within international cooperation Nor-
dic cooperation might be well worthy of closer attention than it has

+

received to dates
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SUMMARY

The cooperation between the five Nordic countries is distin-
guished by certain spegial featurés. In the questions of foreign
policy and defence these countries are not members of the same group,
but they are pursuing a somewhat different policy in mutuel under-
standing according to the common interest of the whole Nordic arca.
This is possible because there are no internal territorial disputes
and no struggle for power or "leadership" among the Nordic countries.
The observance of equality is facilitated by the fact that all the
Nordic countries are small countrigs of approximately the same size.
Also the trade relations are not promoted on a purely Nordic basis
but in the framework of a bigger organization, the EFTA.

The conclusion is that Nordic cooperation is of more subregional
than regional character. This means that the Nordic countries are co-
operating in minor quesiions but not questions of major importance.
The dominating national interests of the different countries are
accepted as common regional interests of "the North". A regional in-
tegration and a regional-international policy will be poOssible be-
cause the dominating interests are alienated as separating factors.
Thus the Nordic cocperation does not appear as a part of the foreign
policy of the countries or as a method for creating supranstional -
institutions. The cooperation is therefore integrating in practice,
in the daily life of the ordinary citizen, who is in more and more
respects at the same time a citizen in his own country and in the
whole Nordic region. The oharacter of the Nordic cooperation cannot
be understood as a separate phenomenon, but only against the back-
ground of the whole system of individual, national, regional and
universal interests in the modern world community.

S0 far the Wordic cooperation has not been made the subject of
& penetrating scientific analysise In my opinion the Nordic co-
operation in the study of regioralism within international éoope-
ration might be well worth of closer attentiori"than it has received
to date.
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La coopération entre les cing pays nordiques présente certains

traits particulisrss Ces paye rforsoticw. >t pae & un geooupe uaigue
ayant une politique ébrangire coau.tiie ais ils praiiquait chacun une

politique étrangére gualoue peu @ ' zcerd les uns avae les
autres, et dens 1*intér®i cornun dz toute la =éy on nordicues Cela est
possible parce quiil nteidute entie run nl corn-iis tu¢;;mor1aux, Ll
lutte pour le pouvoir ou pour le Miaadlnd Le respact de 1'ésalii-
té est facilité mar la ta’lie & Ja. fois f2il at cpaprovinativencal
égale de touz log pays nerllauzse Do wlaey, leouss relauicils ocomusiivig-
les ne se développent pas sur une base nur@meﬁt.nordlque§ mals Jees

le cadre d'une organisation plus vasite, lo zZone europénsnne de litze
échange (EFTA).

La coopération entre les pevs nordicues préaente dono un ca~an-
tére moins régicnal Qu: cu-rdrionaie Lue ol s marvdliques colidoeat &
propos de problémes secundzires. mals pas é spos des problemes les
plus importantse LYintéd»zi waiional prépondio~ri An shncin des marys
est accepté comme 1%inidrét cogan "de la rézi.
tain degré dAlintdgration régiouaie et une yO;Li: e DrLoMuaiiunaie
régionale devienncnt possitizg peroe que lag ipiéi Bos 4
éliminés en tant que facielrs de sdoarabions Aiznat, lo oun fon
nordique n'apparaft pas comile un &ipect de la polltiyne. eﬁringer
des divers pays, ou comme une méthods de eréation c¢'lustitutions
supra-nationales. Ellz conoiot2 niaidhs ern une inié guation pratique,
dont est conscient dans sa vie qu: & 1e simple oltoyen, qui se
sent de plus en plus non senlevsnt -:w.yen de son rays, mals ausgi
citoyen de la région ncr?icun Sc7l wniisza. ! “ure de la couvpira-
tion nordique ne peut 8ir: comprice 8i on 5LGere CONme un phé-
noméne séparé, mais seuleuzn® 1o rapporit le sysidme dliriér8ts
individuels nationavx, rsgionaux et universels dz la cormunaunté in-
ternationale conteuporaine.

NS A

[FRRCNES

2]

La coopération nordicus n'a nas ercsre é%& soumise & une analyse
scientifique approlcadics L azuiour voene Lo guopdiniion nordie
que, considérée comwme un cas ds o duna e eanalie de la
coopération internationale, mer1tcra¢t nn eAomen plus  ottontif.

fan
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SOME PROBLFMS CONNECTED WITH THE ORGANS OF

INTERNATIONAL ORGANIZATIONS

Wojciech Morawiecki
Asgociate Profesgsor at the Higher Schocol

of Planning and Statistics -~ Warsaw

The attempts unertaken, first and foremocst; by international
law specialists,; in order to define an international orgenization
(1) emphasize a variety of featurcs which distinguish $hat social
ﬁhenomenon (2)s So far, however, there has been no agrecﬁcnt, in
scientific literature, as to the significance, and the neccssity,
for an international brganization to possess any such gpeeific
features as, eeg., having been created on the basis of zn inter-
national agreement, having a distinct personality with regard fo
its members, of its organs exhibiting a relative autonomy of will

as compared with the will of the total of its members, ctce.

It can, €og¢, bc demonstirated, that there‘are no.bases for par-
ticularly bringing out, as a supposedly indispensable feature of
such an organization, its possessing a separate personality and an
autonomy of will, as is done by certain French authors {3)e If there
were a need for providing a definition of an international organiza-
ticn, one could rather define it as "a form of collaboration of
govereign States, based on a multilateral international-agreemenf,
and comprising a relatively stable range of participanis, the fun-
damental feature of which is the existence of permanent organs with
definite competences and powers, acting for the carrying out of

common aims" (4).

411 definitions have but a relative value as instruncnts of

research, and are construed for a definite research purposce This
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is why it is permissible to assume the possibility of there existing
various definitions of one and the same phenomenon, all of them cor-
- rect from a given pointrof‘vieWe-The more characteristic , however,
is the fact that all the authors of definitions of an intecrnational
organization agree on cne point : fthat an essential featurc of such

an organization is that it should possess permanent organse

This; to be sure, is not the differentia specifica of inter-

national organizations only, but, it would seem, an esgcntial feature
of'anylérganization. Nevertheless, that particular. featurc makes. its
appearance in international organizations in a way peculiar to them

only. It may be asserted that the set of problems comnected with or-
gans concerns the very essence of an international organization, and
this is why it ought to constitute one of the princpal subjccts ofr

.'Scientific resecarch on international organizations. And there san be
no doubt that, within that set of protlems, the question of the conm~

position of such organs takes pride of place.

The organs of international organizations may be clessified ac-
cording to various criteria. If we assume such a criterion to be the
character of the members of the organ in question (which dppears to
be considerably more essential that the legal basis or olsc the mode
of setting up such‘an‘organ), then the organs of international or-
ganizations may be divided, in a wnost general way, into adninistra-

tive and inter-governmental organs (5).

The administrative organs arc composed of officials, whose legal
poSifion guarantees to them, in the carrying out of their scrvice
fuhctions, a formal ihde?ehdence of any authority apart from the in-
ternational organizations whose servaﬁts they are. Here ﬁélong,first

and foremost, the secretariats of international organizations (6).

The traditional, typical functions of the Secretariats of in-
ternational organizationsg consist in providing technical scrvices

to other organs of such organizations.
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In the practice of contemporary international organizations,
however; a pronounced tendency hzs made its appearance to’entrust
the international administration with occasionally momentous executi-
ve (operatioﬁal) functions. Functions of that kind are sarried out
by an international organization directly on the territory of the
States, or else with regard to .certain persons (e.g. the assistance
to refugees),‘and consist in providing, out of the material means
placed at ité'd13posai, finanéiél, technical or social aidy in car-
rying out research or control, or indeed'even police and militgry
operations. To be sure, at the present monment functions of that kind
8till are an exceptional phenomenbn in international organizations,
and make their appearance in them but on a small scalee Nevertheless,
such functions appear t0 an ever-increasing extent, and, in écéof—
dance wifh the practice which had prevailed so far,_their,execution'

is, as a rule, entrusted to administrative organs.

The inoreasingly important role, played by the adminisitrative
organs of international ofganizations'in this field may probably be

considered to be an objective development trend of such organizations.

in fhis connection the question of an appropriate adapitation of
" guch organs $o their new and momentous role demwands Serious inves-
tigation. Por, indeed, it is- a fact that the present-day structure
and principles of the secretariats of international organizations
have been shaped so as to cofrespond to their typicaly traditional
functions, of a technical character. Their new.executive functions,
cn the other hand, have anraltogether different, largely peclitical,
character. The fact of such functions being taken over, to an ever
wider and wider extent, by the scoretariats, causes the latier no
longer to fit into their framework aﬁd to burst their institutional
facilities, based on traditional principies. When the conflict bet-
ween the 01d forms and the new contents manifests itself in a
glaring form,.it can lead, in concrete situations, to an acute

‘erisis of such forms, as was thé case ¢.g., with the Secretary
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General of the United Nations in the years 1960-61 in connection

with the U. . operations in Congos

‘This is precisely why an indispensable‘condition of ‘the expansiaon
of such executive (operational) functions, for the carrying out of.
which the administrative organs seem to be, to a‘ccnsidérable extant,
predestined, is the proper adaptation of both the structure and the
principles of sction of such organs t¢ the new role which they are
expected to play. The absolute necessity of such adaptation is dic-
tated by considerations of securing the international characfer of
such organs, and of weakening the Fisk of their becoming transformed,
in particular cases, into an instrument of the interests and policy
of but one of the groups of member States. These are the very same
" considerations which also make their appearancé with regerd to the
other political organs of international organizations. Thié-is also
why'thé means which are to serve the appropriate preservation of
their international character_oughf, in principle, to be sinmilar,

and will be jointly discussed below (7).

The international organs. are composed of States, represented by
. théir.represéntatives,'nominaﬁed end provided with instructions by
their respective goverrments. Hence it is that they may also be
described as representative organs, since it is the menbers of the
organizations in question that are directly represented in them. It
is from this, as well as from the kind of. functions exerecised by then
that their political (in the wide sense of the world) character

results (8).

It results from the very esscnce of a contemporary international
organization and of contemporary international relations, thaf the
fundamental orgsns of such an organization are~iﬂter—governmental
organs. They correspond, as to the character of their newbors, their
manner of acting, the process of the formation and manifecstation of
‘agrecenent, the process of decision making, cic., to.tho structure of

the contemporary international comnunity and to the charactcr of the
relations proper to that communitye.
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At first the international organizations possessed but onc inter-
national orgen {without taking into consideration auxiliary organs).
As their tasks went on increasing, however, it appeared that a such
single organ was not sufficient to ensure a proper management of
“the activities-of the organization in questions In the ocontemporary
international organizations it is mostly a system of two inter-

governmental organs that has taken shape.

One of then is élwayé a plenary ofgan, composed of all the mem-
bers of the ofganizationa Consequently the composition of the or-
ganizaﬁion fihds its full reflé@tion in it. It preserves the chatrac-
ter of therhierarchically supréme représentative organ, and the
matters of greatest importance are reserved for its compctencee The
member States are represented on it by representatives of as high a
grade as possible.“In comnection withthis, among other things, it
meﬁsé relatively rarely énd-for brief periods of times Conscequently
it is unfit for settling curfent mnetters or for carrying out func-
tions of a moFe conbinuous characters. Such an drgan is mOStly .
described as the Conference or the Assembly. It may be described,in
a most general way, as &n organ of the conference typce That plenary
organy in the universal organizations, has kept increasing its
numerical strengﬁﬁ,to such an extent that nowadays, with scveral
tens or even above one hundred members, it has become too inert and
thercby rather unfit for efficientiy transacting business vwhich

demands more operative decisionss

Under the circumstahces, an absolute necessity has ariscn of’
appointing an organ which would meet more frequently, or indced even
deliberate in permanence, for the purpose of transacting the current
business of the organization and of deciding matters in a more ef-
ficient ‘way. Such an organ is composed of representatives of the
nembers States of a somewhat lower gréde, from a political point of
view, but who, in return, can devote more of their timec to the bu-

L . o} .
siness of the organization, and who arc, moreover, morc competent in
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the matters under discussion. Neither can the numerical sitrcngth of
such an organ, occasionally incorrectly described as the exccutive
organ (9), be too great, since this would jeopardize the efficiency,
indispensable in its action, and could also prove %o he Loo onerous
and costly for some of the members of the organizations This is
precisely why, in organizations with a large number of menbers,first
and foremost in the universal organizations, organs of that type are
not plenary organs,; but organs of a more restricted composition,
limited to some of the members only. Such organs are mostly deseribed
as Councils or Executive Committees. They méy be defined, in a most

gencral way, as organs of the Exccutive Comnittee type.

One of the essential problems which arise in connection with the
existence of two represcntative inter-governmental organs is, of
course, the division of competences between such two organs, as well

as their mutual relation to one another.

The.division of competences, as far as the most essontial mat-
téré are concerned, is done by the Constitution of the organization
in question itself, which enumerates the matters which arc to. be
&ealt.with %y either of those organs. Aparg ffom'that, however, the
Constitution frequéntly authorizes the organ of -the Copfcrence type
to-delegate,-by‘resolution, mattérs not reserved exclusively for it-
self, to the oigan of the Executive Committee type. 4 delimitation,
as precise as possibie, between the competences of those iwo organs
is necessary in order to avoid dcing the same work twice, and pos-

g8ibly even faking'contradistory decisions in the same matters.

In the practice of the contemporary international organizations
we may notice the_fai:ly clear taking shape of the trends in the di-

vision of labour between both types of international organizations.

For the organ most representative, which is always the organ of
the conference type, are mostly reserved decisions in the matters of
 fundamental importance for the organization,-such as nattors.of

membership admission of new members, suspension, exclusion, revision
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of thé'Constitution, adoption of the budget, ratification of the
agrecnents cohcluded with the States or with other organizations.
The principal; typical functions of that organ, however, as a-rule
consist in fixing general programmatic directives and lines for the
policy of the organization in question, as well as in exorciging su~
pervision of the most general charaocter over the activitices of the
remaining organs, first and foremcst on the basis of periodical re-

ports from their achbivities and by way of fixing their comwosition.

- For the orgen of a more operati%e chéracter, such as the organ
of the Executive Committee type, there are provided compctcnces
which comnsist in transacting current business during the periods
between the sessions of the Conference, in exercising nore strict
and concrete managemeht and supervision over the work of both
auxiliary andradministrative ¢rgans, in preparing énd claborating
suggestions in programmatic matters, and in other questions which
belong to the competences of the Confercnce. As results from the
above, such organs, in spite of the fact that they occupy a2 hierar-
chically lower place in the system of organs of an iﬁternafional
organization, may play a decisive part in so far as its practicai
activities are concerned. By preparing cases which are %o be placed
on the agenda of the Conference, they become the ﬁrincipal platform
for the consultations conducted for the purpose of adjusting the
attitudes of the several member States and their groups. They are
to elaborate solutions which would be acceptable for the Conference
and,‘in this way, the role of the lattcr may thereby bo_réduced‘
merely to thé issuing of a final approval..ConsequentLy; organs of
that type may occupy a‘key positicn, from the point of view of the
process of the shaping of the will and taking‘decisions in an

international organization.

The general developmént tread of intornational organizations
also seems to tend in the same direction. The burden of the prin-

cipal resbonsibility for directing the organization and for rendering
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its tasks more concrete clearly shifts into organs of the Brecutive
Committee typee This may be seen with especial clarity of the example
of the specialized organizations associated with the United Nations. |
This is proved by the fact that the'plénary,organs of the Conforence
type relatively rarcly meet in ordinary sessione The periods which
elapse between such segsions amount to five years in the cases of

UPU and ITU, to four years in WO, to two years in IMCO. The consti=-
tutions of such organizations as FAO, UNESSO and ICAOQ which at

first provided for the sessions of those organs to take place once

a year, have subseguently been amended, and the formal anendments
introduced.into them have incréased those periods to $io years in fhe
caseg of FAO and UNESCO, and to three years in the case of iCAOQ At
the same time we maiy state the existence of a clearly visible develop-
ment trend with international organizations, which aims at formally
increasing the rights and competences of organs of the Exccutive-Com-
mittee types This hﬁs been done by amendments, formally introduced
into the constitutions of some of those organizations (eege UEESCO).
The constitutions of such organizations.as ICAO0 or IAEA formally
grant the role of supreme organs of the organizatioﬁ in qucétiph
precisély %o organs of thaf types of a more limited OOﬁPbSiti5Ha It
is worth while to note the fact that the amendments, introduced into
the Constitution 5f the Council for Mutual Economic Aid in 1962
obviously tend in that same direction-‘MOreover,_it.becomes a fre-
quent_occqfrence in practice.for organs of the Conferecnoe type fo_

delegate their competences to organs of fhe Executive Coﬁmittee'type.

That development trend of the institutional form of inter-
national organizations undoubtedly tends to increase the role played

by them and the effectiveness of their activity.

The postulates of substituting, for the principle of unanimity
thérprinciple of majority in the procedure of taking reslutions and
giving to the resolutions of the organs of international organizations

the binding force of a decision alsc may seem to tend the same way.
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They find exaggeratedly enﬁhusiastic propagandists in cortain in-

tellectual circles of Western Eurdpe and the Unitcd States.

One should, however, realize, what is the system of réferenoe
and the social milieu, in which this development trend, which we

may consider to be objective, makes hcadway.

Under the present-day conditions of the -gocial, eccnomic and
political structure of the contemporary world international organiaz-
ations cannot constitute a kind of super-State authority, which
would decide of what the States are to do, fix binding norms of
behaviour for them and apply sanctions in the event of such norms
failing to be observed. If they achieve any degree of authority at
2ll with regard to the member States, it is only with the éonsent‘bf
those States and within a range limited, as a rule, to matters of
lesser importance. Thig is particularly true of. the universal organ-
izationsy which include States belonging to different, and indeesd

even opposing, canps.

No State and no nation is in a position-tﬁ agree that foreign‘l
authorities, independent of it, should decide of its destinies, or
even of matters vital for its interests. Consequentij'tho‘objective
limitaticons of the role, possibilities and effectiveness of operation
of an international organization result from the very sitructure of
the international community, from the fact that this is a oommunity
of independent States, and that its development takes plécé, first
and fofemost,'withiﬁ'the framework of the oxistence of nations as
States. This results from the fundamental principle of sclf~
determination of nations. It is they themselves and each of them
individually that will decide of the choice of such or such othex
social, economic and political system, of the forms of its collabo-
ration with other nations and of the degree to which it wi}l unite
with theme It is on that principle also that the fundamental his-

toriecal problem of ocur times,'that of the superiority and victory,
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in peaceful competition; of one or the other of the opposing sys-

tems : Socialist and Capitalist, will be decided.

Under the circumstances, both the possibilities and theeffective
role of an internmational qrganization may appeér as the resultent
of two different trends. There seems %o apﬁear a need for .increasing
the importance of an international orgapization, as a form of col-
laboration between States, whilé, on the other hand, there.appears
a legitimate. tendency and need for States preserving the'indiSpénsa-
ble range of éovereignty t0 ensure a correct devqiopmcnt Process,

which corresponds to the interests of their omm nétionsg

If we look at things.from that other side, there can be no doubt
that the membership of an international organization, which freq&entw
1Y is a vital necessity for the States, aﬁd which'brings to them '
definite advantages, is at the same time connected with a certain
anount of risk for them. When acceding to én'ordinary international
agreement, a State can, generally speaking, fairly asccurately es-
timate, whether the rights and advantages which the agreemént in
question grants to it, are worth the obligations and burdens which
it must assuﬁg in return. The access to an international organization,
however, does not only meﬁh the acceptance of obligations already
known, becéqse proﬁided in its Constitution. in international or-
ganization is a_iiving creation,'qne ﬁhiéh QOes in for prectical ac-
tivities; from vwhich there may flow hew ad}antages for 2 member Sta-
tey, but the resuit of which méy also bé new obligations and bturdens.
Both the scgpe‘gnd'the kind of both advantages and burdens which may
result frbm subsequent activitieé are things which cannot bhe exactly
foreseep'by a State at the mament of its access to the organization

in question.

The activities of an international organization find their
principal expression -in -the passing of resolutionse. Their substance
will depend on the composition of organs, on the set of forces

within. them+ That set of forces may change with time; it may assame
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various forms with regard to various matters. It may be advantageous
for a given State or group of States, but it may just as well be
disadvantageous for them, depending on the question on whosgse side
shall the majority indispensahble for passiﬂg a resolution proncunce’
itself. It is obvious that +the guestion of whgther and to what a de-
gree its activities will result in new rights and advantages for a
given member State, or grbup of member States, or else in obliga-
tions, burdens orrpoliticél‘diéadvaﬁtages, may depend on that set
of forces, on.the forﬁation:df an appropriate majority in the organs

of the organization.

By the very nature of things the States and groups of States-
which take part in the creation of an international organization and
which shape its institutionél framework, will try to mininize the
risk, described above, and a danger which consists in the possibi-
lity of the organs of tﬂat organizatidn passing resolutbionsg and going

in for activities which run contrary to the interests of such States.

At the same time, hqwever, wae ought to remeﬁber thaf théjéame
risk means a serious danger for the international orgaﬁizafiop as
welle It is the danggr of such an international orgahization be-
coming transformed info.the tqollof_the interests énd_the policy qf
definite States, and, to an even wider extent,df groupé thercof, a
to0l aimed against other States or groups thereof. As results from
the structure of the international community under present-day con-
ditions, an international organizatioﬁ can only be a forn of col-
laboration bétween States, and act on the basis of their having
cone to an understanding for the-purpose of carrying into effect the
common aims of the member States; and of satisfying their conver-
gent interests, and not the aims and interests of but a certain
group of member States. For, indeed, in the contrary case an inter-
national organization would lose its connection with its 'social -
basis and its truly international charécter, and, as a result of

this, it would be doomed to decay. Consequently, the interests of.
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the member States and those of an international organization are not
by any means coniradictory, as they might appear to a superficlal

observer.

This kind of risk and danger, Loth to ‘the member &tates and to
the international organizabion itself, may be minimised by the ap-

plication of the appropriate institutional solutionss

One of the means of diminishing the risk described above is the
limiting of the importance of resolutions.in more important matters;
80 as to make them merely recommendations, without legally binding
forces. Such means afe made use of by the overwhelming-ﬁéjority of the
contemporary international organizations, and excepiions to this rule
are few in number, in so faxr as resolutions concerning matiers other

than- the internal matters of the organization are concerned (10).

The moét efficacious safeguard from that :isk, in an inter-
national organization, is undoubtedly the redﬁiiement of unanimity in
passing resolutions. Such means had been applied by almost all the
international-organizations which existed in the period. preceding the
Second World War. The requirement of absolute unanimity, however,
cauged a posgibility of the aétivities of anlinternationgl crganiza-
tion being paralysed, in exireme casces, even byfthe'obstructioniét'
attitude of a single member. The principle of unanimity was par-
-ticularly burdensome, .and weakened the efficiency .of action, in the
international organizations with a large number of membexsy and those
which, moreovery exhibited a relatively big divergence of interesﬁs
between the member States. This is precisely why the development of
universal intérnational organizations has gone, more particularly so
after. the Sécond World War, clearly in the direction of glving up

the principle of unanimitye.

The latter, however, has survived in the organizations with a
smaller number of\member States, and those which exhibit a greater
degree of coherence and of convergence of interests, and, more par-

ticularly so, in such regional organizations, to the competence of
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which belong matters connected with fhe more vital intercsis of
Stétes; viz. in the military and economic organizations‘(e.g. fhe-
N.LTO, SEATQ, the Warsaw Pact, the OECD, the Council for Mutual
BEconomic 4id)e It is an obvious truth that the need} for the member
States, of safeguarding their interests from the risk which nay
flow, for the latter, from the activities of an 'international or-
ganization, is particularly acute then, when such activitics deal
with importanf matters which have a seriops_political aspects This,
also, explains the fact that those organizations which depart ffdﬁ
the principle of unanimity always reserve for the more important
resolutions the procedure qf.aAqualified majority of two-thirds or

even more of the votes.

It mey, therefore, be formulated as a general rule, that the.
requirenents of the voting procedure increase the more, the greater
the importance of the resclutions about to be.taken . thé greater
the momentum of the matters which they concern, and thé Shérper

their legal effects.

The procedure of appropriately fixed majority undoubtedly may
have the purpose of preéventing the passing of resclutions in the.
teeth of the opposition by a fairly munercus minority; and the
rendering more difficult, or indeed even downright impossible, with
a given set of forces within a certain organ, the outvoting of one
group of member States by the remaining ones;-Or, in other words, -
"the imposing of resolutions upon such a group against its will.
Thus, e.g.s; a group which has at its disposal, within a given or-
gan, a number of votes superior to one-third is in a position to.
prevent the'passing of any resclutions which should run contrary to
its interests, whenever a majority of two-thirds is required for .
the validity of resolutions. Such a group has at its disposal, as
we might put it, a "defensive" number of votes or seats iﬁ a given
organ, which is tantamount to a de facto right of veto being vested

in the entire group.
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The possibilities of manceuviering the prossdure’cf -majority voting
for the purpose c¢f diminishing, or indeed eliminating, the risk of
more important groups of member States being outvoted in an inter-
national organization are, howevery limited. They might, in all pro.
bability, be larger, if.the procedure of weighted voting were applied,
a procedure which consists in assigning different nuwbers of votes
to the several member States, and thereby a diffe:enf voting power,
depending on their importance and role in the organization. Conéidering,
however, the-fact that the system of weighted voting is in glaring con-
tradiction with the principle of sovereign equality of the States and
that the fixing of an appropriate.formula of allotting vofes is a
difficult matter (with the exception of certain fihancigl and commer-
cial organizations), and, first and foremost, because that system is
altogether indcceptable for the immense majority of medium and small
States, there does not exist any real chance of its being adopted on

anything like a wider scales

With a given proceddre of majority veoting, it is the composition
of an organization and its internal set of forces that decide of
both the content of the resolutions and the trends of activity of
that international orgaﬁization- The,compoéitionroflfhe Plenary or-
gans is identical with fhe membership 6f.the oigaﬁizatibn. This is
why an anslysis of that composition is of fundameﬁtal importance fdr
an evaluation of the political character of an international or-
ganization. Changes in membership directly influence that oharaéter;
and this is precisely why the international organiiations attéch 80

great an importance to the matter of the»admiséion of new menbers.

1t is the membership that decides the question of whether a given
international organization may be described as a partioular Capitalist

or Socialist organization, or else cne of a universal character.

Under modern cohditibns, it is the latter Category of inter-
national organizations that seems predestined to play the momentous

role of the platform and mechanism for the peaceful collgboration of
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the.two main State systems now existing in the world : Soeialism and
Capitalism; In order that an international organization should be
able to play such a role, it is not sufficient that its constitution
should proclaim its universal character, and that it sheould be for-
mally open for aﬁy State to accede to,.whichéver camp i% belongs to.’
Thé most essential condition which ought to be fulfilled by such an
organization is that both its principles and its aims should be

such as could be accepfed by.States of both systems, and also that
its mechanism should ensure to both those systems an appropriate
degree of influence upon its activities. The fulfilment of that
condition is only tﬁen possible, when the interests and postulates
of both systems are taken into consideration as early as the very
beginning, at the time of drawing up the constitution of the or-
gaﬁiZatioﬂ in quéstion,'and when subsequently they are respected in
the course of its entire activitye In the contrary case such an
organizétion will not be able to serve as an instrument of peaceful
co-existence and collaboration between States with various social

systens, and will be deprived of a universal charactecre

It must be stated that it is not all the "specialized insti-
tutions" of the United Nations that fulfil the conditions -enumerated
above. In this connection some of them were unfit for the States of
the Socialist group to accede to {e.g. the International Monectary
Fund and the International Bank for Reconstruction and Development,
as well as its affiliated organizations of IFC and IDA). Gonsequent-
ly it isldoubtful whether they may be regarded as having the charac-
ter of universal international organizations; they are rather just

particular organizations -of the Capitalist world.

With regard to the problems here discussed by us, peruliar
interest attdches to the problem of organs of the BExecutive Commit-
tee type of .a narrower composition. Such organs are crcated in the
organizations with a large number of members, first and\forempst

in the universal organizations.
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The limitation of their nmembership to certain member States only
has beén dictated by considerations of ensuring to then greater ef-

fieciency in functioninge.

Ay has alfeady been. said befors, the role played by that iype
of organs -of international organizations exhibits a tendency to in-
crease. In this connedtion the question of an appropriate selection
of the membe?s who are to sit on such organs becomes particularly im-
portant, since it is not all the member States that arce to be directly

represented in them.

Ve ou@ht to con51der to be correct suech a selectlon of the rem-
bers of those organs, which would ensure, and 1ndeed evon, in a cer-
tain sense, strengthen, their character of being represontatlve of
the entire organization, while at the same tine securing en éppro-
priate correlation between those factors which safeguard a correct
operation of +those organs, as the ﬁechanism of collaboration between

States..

The appropriate selection of the members of organs with a limited
cdﬁposition is carried out, in the contgmporaiy international or-
ganizationé, by meaﬁs of various methods; and on the basis of various
principles. Boeth tﬁose ﬁethods and those principles are applied in 3

a combined waye

One of the most essential postulates which preside the carrying
out of such selection is to snsure, in those organs of narrower con-
position, places to some extent privileged for those member States,
‘which are of the greatest impbrténce in the domain of the rclations
that lie within the competences of the international orgenization in
question, and which, in that connection, wmay be describcd és'being

Great Powers in that particular field.

Bven the very constitutions of international organizations re-
serve permanent seats on such org gans with a narrower comp051t10n for

such great Powerse. The U.N. Charter does this nominally, with regard



17~
Ge/Inta0rze/T

to the five Great Powers (in a poiitical sense) in the composition
of the Security Council and the Trusteeship Council. The constitu-
tion of the International Labour Organization reserves pérmanent
seats on the Administrative Council for ten of the most indus-
trialized member -States, zppointed on the basis of objective in-
dexess The constitution of the International Atomic Energy Agency
regervaes such scats on the Board of Governors for States which lead
in the field of atomic energy, on a scale of both the world as a
whole and of the severdl geographic regions. The Constitution of the
IiiCO0 grants permanent seats, both on the Council and on the Maritime
Security Commiftee, to those States which have the largest merchant
navies. The financiai organizations, such as the IBRD, IMF;'IFG and
IDA; grant permanent seats to the largest shareﬁblders of their

capital fund.

Even in those cases, however, where the constitution of a cer-
tain organization does not provide for that, in practicc it is the
Great Powers that are elected to sit on the organs of suph organs
with_a narrower composition. For, indeed, it is both an obvious énd
a univérsally recognized fact that those States, on whose co-
operaticn and suppqrtrthe implenentation of'the tasks of an or-
ganization actually depends in the first place, ought 0 have
ensured teo them an appropriazte and adequately increased influence
upon the resolutions which define and make concrete such tasks.

Otherwise such resolutions would not be realistic.

A universally applied guiding principle for the plenmary organ
in deciding upon the election of the nembers of the orgen with a
narrower composition is the principle of just geographic representa-

tione.

An appropriate division of the States into regional groups may
serve as a basic guide for reflecting the convergence of certain
interests of such States, a convergence created by history. For,

indeed, it appe#rsnthat it was geogréphicallproximity, neighbourhood
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or the fact of belonging +to a defini{e geographic region that

const ituted the basis for the formaiion, in the process of hisioriesal
development, of closer relations between nations, of a certain con-
vergence of econoniec intefesté, of a community of destiny, of a cul-

tural, and even a constitutional and political .communitye

An assertion of that kind only approxiﬁatély corresponds to the
actual reality; which, by the very nature of things, is more com-
plicated than that, and exhibits-a number of substantial exceﬁtions

to that general rules.

The division of States into regional sets for*purposes of an
analysis of the system of international forces and of geographical
representation in international organs is, thérefore, but an auxiliary
division, and is only then justified, if it does correspend, to some
extent, to the political divisionrof the world into groups of States
with ponvergent interests. Consequently, when applyiné that division
onerought to rémember.its,simplified chéracter, and carry out the
indispensable political corrections. Thus e.g. in the casé of the
african region such a correction will concern, first and foremost,
the Republic. of South Africa, which, as being a racialiét State, has
been quite formally eliminated from the african régional groﬁp ﬁy‘
all the members of the latter. The case is similer with Israel in -

the Middle East regions

The fact, however, remains that e.g. the African States, which
have but recently liberated themselves from the fetters. of colonialism,
to a large extent exhibit a uniform attitude with regard to such in-
ternational problemsras the defence of their sovereignty and indepen-
dence, and the tendency to accelerate fheir economic and social pro-

Eress.

Similarly, until recently the Socialist system could be identified
with the Bastern Europeéﬁ regicnes The further and unavoidable develop-
" ment of the Socialist revolutiony, however, tows up, -before our very .

eyes, the framework of a gingle geographic region, however elasticslly
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it should be conceived (11) New Socialist States arise in both 4sia

and Latin America.

Wnen supplementéd with the appiopriate reservations aﬁﬂ correc-
tions, a regional divisicn may undoubtedly serve as‘fhe'basis for
ensuring to internaticnal organs a proper degree of representétive;
ness. For, indeed, it may be assumed, with a certain degrec of well;
foundedness, that one or several of the States which belong to a
certain geographical region may come forward in the name of all or
else of the definite majority of such Sitates, inAorder to give ex-
pression to the approximate attitude of the whole regional set. In
this way it would be permissible to speak here of an, as it‘were,
indirect representation of the remsining States belonging to‘a_ 

given region, by some of the representatives of the latters

In the practice of the international organizations the principle
of just geographical representation is applied in such a wWay e tha#
the non-permanent seats on an organ with a narrower composition are,
more and more frequently, granted in advance (on the basis of a
previous agreement, or of the resolution of the plenary organ, or
else of the provisions of the internal regulations)} to the several
geographic‘regions, in quantities which c¢orrespond to the number of
the member S%ates of the organization in question which belong to a
given geographical region and to their importance, while at the same
time taking into consideration the question of whether that region
is not. already represented on the organ concerned by virtﬁe of
another principle, e.g. occupying a permanent seat on it as a Great
Power., Thus, in practice, the principle of geographical represen- .
tation on organs with a narrower composition undergoes an ever
greater formalization, while the appointment of the appropriate
Sates, which are to represent a given region, is-;eft to the de-

‘eision of the regional set of States concerned.

What is particularly noteworthy is the principle of the parity

of representation of groups of States with differing interests,
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identifiabie in advance. Thus; e.g«, it may in principle be assumed
that there will be a contradiction between the interests of the Sta--
tes which expoﬁt a given éommodity and of those which import it, be-
tween the interests of the States which adminiéter the trusteeship
territories on behalf of the U.N. and those of Other States, the
interests of the States which grant economic assistance and of those
which are in receipt of it. In such cazses the pfactiée of contempofary
international organizatiohs frequently tends to create organé, bn_
which both opﬁosing groups of State are granted an equal degree'ofz
influenge on fhe activities of such organs. In the international
agreeménfs céncerning rdw materials'this is.achieved by granting to
both groups, vize. to the exporters and importers, an equal number of
votes (one thousand each), while applying the system of weighted
voting. In other 6rgan§, such as, e.g. the Trusteeship Cbuncil of
the U.N. or the Governing Council of the Special Fund of the United
Nétions, the seats are divided half and half between the appropriate

groups of States with diverging interests.

The parity system of the representation of groups of States with
dive:gent interests.has the purpose of serving as a saféguard against
Organslof international organizations taking resclutions which woﬁld
correspond to the interests df but one group of States only. Thus,
therefofe, under the conditions of that system, both the resolutions
and the activities of the appropriate organ must, tb a definite ex~
tent, constitute an expression of an understanding between both groups
and neither of them is in a position of imposing its will upon- the
other« This guarantees, in a fairly efficacious Way; a correct func-
tioning of the organ in guestion, since such correct functioning is
only then possible, when there appéérs to exist a possibility of
reconciling their various attitudes on the basis of an existing con-

vergence of interests.

For the sanme congiderations, in tHe present-day system of forces

in the world, particular importance would seem tc attach to the
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ensuring, in the universal organizations of a political chafacter,
of such a compesition of the organs with a iimited ﬁumber of mem-
bers, that equal numbers of seats should be held by each of the
three -principal political groupings of States : the SOCl”llSt coun-
tries, the Western powers plus their allies,rand the non—engaged
States. Such a composition, o;,-at any rate, a composition which
would give an equal representation to the group of Socialist States
and of the Western Powers resPect1Ve1y, would, under the conditions
now prevalent, be the most truly representatlve, since it would
constitute a reflection, more or less correct, of the actual system
of forces throughout the world. 4t the sane tlme such a composition,
together with an approprlate voting procedure, would constltute the
guarantee of a correct functioning of the organ concerneu, naking
impossible the outvoting of any one group of States, and maklng it
inevitable that the resclutions of such an organ should he the ex-

pression of an understanding agreed upon by all the prlnclpal Zroups.

4s it has been already said before, it results from the struc-
ture of the conteumporary world that international orgenizations in
general, -and, more particularly, the univérsal‘oﬁes, are ocalled
upon to play the important role of platforﬁ‘and_mechanisﬁ }of a
peaceful collaboration betweeﬁ Statés which preserve'their sS0OV-
ereignty; and nore esp901a11y States which forn part of different
social systemse It 1s also a task 1ncumbent upon the 1nternat10nal
organizations %o ensure that the oompetltlon which is gomng on
between individual States, as well aé between'groups thereof,

should preserve & peaceful character.

Under the clrcumstances, btoth the efflca01ousness of the
functioning of international organlzatlons and their success in
carrying into effect- the purposes they have set themsclves, depend
~on the possibility, for the member States, of achieving nutual

understanding, as well 2s on the degree to which such understanding
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has been achieved. The process of achieving an understanding between
States, more particularly so between States which belong to different
social and econoumic systems, concerning their common action aimed at
carrying{into effect their common tasks,  corresponding to convergent

interests; is. a process both difficult and COﬁplicateda

It is precisely the 1nternat10nal organlzatlons that are called
upon to create such a framework and mechanism, as would favour the
development of that process, facilitate its progress, fix the rules
of its correct course, and remove or diminish the obstacles which
obstruct its way. This is what the prln01pal and monentous role to
be played by the international organizations in the conteapora:y
world consists in. To that role of the international organizations
must he subordinated their institutionsl systen, and the solution
of such problems as the legal significance of their resolutions,
the précedure.of voting, and, more particularly, the coﬁpositiqn of

their organs.

-
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NOTZHS

————

In accordance with the classification accepted in the U.N., two
fundamental categories of international organizations sare
distinguished : intergovernmental organizations and non-govern-
mental ‘organizations (Art. 71 of the United Nations Charter).

In the current sense of the term, it is the former, isce the
intergovermmental organizations, that are identified with in-
ternational organizations. For, indeed, it is they that play a
considerable role in international relations, and it is prin-
cipally on them that the attention and interest of public cpinion
at large is concentrated. The criterion of such division is
constituted; first and foremost, by the character of the members
of the organizations When those members are States, we have to
ao with intergovernmental organizationss. Taking this into con-
sideration, we ought to say that the term most appropriate for
such organizations is that of inter-State organizations.

Compare, ¢ogs, the definitions suggested within the framework
of the International Law Commission of the U,N. : by Brierly,
U.N. Doce, 4/CN.4/23, p. 19; Hudson, U.N. Doc., A/Clie4, SR 52,
pe 93 Fitgmaurice, U.N. Doc., 4/CN.4/101, p. 16. .

B.g+ Paul Reuter s Institutions internationales, Paris, 1955,
Pe 2923 Suzanne Bastid : Cours d'Institutions internationsles,
Paris, les Cours de Droit, 1955-56, p. 401.

We Morawiecki : Organizacie miedzynarcdowe GInternational Or-
ganizations), second edition, Warsaw, 1964, p. 25.

‘A third category of organs, within the framework of this clas-

sification, consists of inter~Parliamentary organss They make
their appearance, as « relatively new phenomenon, within some of
the Western-~European Organizations : in the European Council
(1949), in the European Communities : BCSC 1952, ECE 1958,
Euraton 1958, in the Northern Council 1953, as well as in NATO,
in the form of the extra-constitutional Conference of NATO Par-

liamentarians. Such Parliamentarian assemblies are composed of de~

legates of the Parliaments of the member States, in numbers pro-
portionateras a rule, to the number of the population of the

‘respective States. Their purpose, in prineciple, is %o exercise

certain control functions over the activities of the inter-
governmental and administrative organs. The powers enjoyed by
them, however, are very modest in scope. lMoreover, their charac-
ter is rather unrepresentative, because of the reactionaxy
criteria applied in the selection of the delegates (the Northern
Council constitutes an exception in this respect). In connection
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with this, the role played by such organs isy in the lurge ma -
jority of cases, illusory.

According to the criterion of character of the members the ca-
tegory of administrative organs should also be made %o include
the organs of international justice, as well as the executive
organs of the Buropean Communitiese Such organs differ, in a
fundamental way, from secretariats (and,. indeed; they themselves
have secretariats of their own). The fact, however, is worth
drawing the Yeader's attention to, that the executive organs of
the Buropean Communities have been called upon to carry out
executive functions which are, to a large extent, of the similar
character as the new executive functions which are nade over to
the secretariats of other international organizations nowadays.
The correctness of the carrying out of such executive functions
has been ensured in a definite way, by the peculiar structure
and principles of funciioning of those executive organs, which
differ fundamentally from the structure and. the prinociples of
functioning of the international secretariats.

Because of the political character of such functions, these will,by
the very nature of things, be means which ensure the correct
functioning of the political inter-governmental organs.

It would be most correct to describe them as inteﬁ-StatQ organs.

They are nob organg which carry out executive functions. The in-
plementation of both the tasks of an international organization
and of the resolutions of its organs belongs, under oontemporary
conditions,; to the member States. It is only gquite exceptionally
that the organization itself carries out executive funolions,
within a well-defined and narrow scope, but even in such a case
it does so through the intermediary of its administrative . organs,
rather than through that of intersgovernmental ones. :

We may consider to be internal matters of an international or-
ganization such questions as : the establiskment of the agenda
of both session and meetings, the election of the authorities

of the several organs, the election of the members of such or-
gans, the creation of auxiliary organs, the adoption of the
rules (procedure) the adoption of the regulations concerning the
administrative persomnel, of financial regulations, but also the
passing of the administrative budget and the fixing of the
amounts of members! contributions ot it, and the admission,
suspengion and exclusion of menmbers. In all the above questions
the resolutions passed by international organizations have the
character of binding decisions.
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11) After the Second World War, the division of Burope into
Western and Fastern has been dictated, not so much by geo~
graphical, as precisely by political and constitutional, con-
siderationse For, indeed, it was exclusively the Socialist
States that have been included in Eastern Burope. 1T the cri-
teria of such division had really been geographical ones, it
would have been unjustified to include elther Finland or
Greege in Wegtern Burope.



