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INTERNATIONAL AFFAIRS: PROBLDIS OF 
POST-WAR RECONSTRUCTION 

A BASIC CONDITION OF INTERNATIONAL 
RECONSTRUCTION: FREEDOl\1 OF OPINION 

AND PRESS 

COUNT CARLO SFORZA 

N1111 Yorl Citu 

1 

Distinguished American and foreign scholars are studying in this 
symposium various aspects of the weighty problem of international 

. reconstruction. All of the other writers have chosen problems that are 
essentia.lly political, and on that account it has seemed to me appropriate 
that I discuss a topic of a more broadly moral nature, i.e., the issue of 
freedom of opinion and press in the world of tomorrow. The fact that I 
have spent my lite in diplomacy and politics may make up for my lack of 
personal importance if I can demonstrate that cynics and profiteers will 
prevail in politics unless we comprehend that in any sphere of intcrna· 
tional relations only those solutions will be adequate that are grounded 
upon the most complete security of opinion and press. 

u 
Exiled pretenders 'to thrones nearly always exhibit a liberalism both 

promising and reassuring. But this was not true in the case of Prince 
Victor-Napoleon, whom I knew quite well because of his ties with Italy
ties that consisted more in his vast estates in the Po valley than in his 
dynastic a.lliances. Faithful to the princely rule according to which the 
son has to affect views different from those of his father, Prince Victor 
was a dyed-in-the-wool conservative. His father had acquired a well
known reputation for liberalism (or even Jacobinism?) during the Second 
Empire-and at'terwards. But Prince Victor-Napoleon had assumed the 
habit of speaking to me in frankness. And I did not doubt for a moment 
his sincerity on that evening when, listening under plane trees to an open 
air concert in- Constantinople, he made the following remark on the 
founder of his family: "There ia one thing about the Emperor (like all 
the Bonapa.rtes, he said "Emperor" only when referring to the first; the 
one of December 2, he ca.lled Napoleon III) which is more inexplicable 
to me than anything else: that with his wonderful perspicacity, with his 
mistrust of men, whether fia.tterers or not, he. should have attributed eo 
much importance, at a certain moment, to the manifestation of lyrical 
enthusiasm of-which he read summaries. Had he forgotten that news
papers, prefects, orators, and poets spoke on command-on his own 
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.. 
command? For my part," continued Prine~ Victor, "'I nave no doubt 

I 

whatsoever that if the Debats, for examplethad remained·the---Debat&-
instead of being reduced to the Journal de l' Empire, the two or three 
capital mistakes of the Emperor could. have been avoided." . 

It is, above all, his ideas about the press that characterize Napoleon 
among the dictators of the past, and make him most resemble the Hitler's 
and Mussolini's. Before him, and for two generations after him, the abso
lute governments of the old type muzzled the press with an official censor
ship honestly admitted. Imperial Austria had thus acted in Italy from 
1816 to 1859. Napoleon, precursor.of what one sees in Fascism in half of 
Europe, invented something better when he Wrote to Fouche: "I do not 
believe in having only one newspaper, but I should like to have an or- · 
ganization without censorship, because I do not wish to be responsible 
for everything they might say. I desire that the staff of the retained news~ 
papers be devoted men who have enough sense not to publish news contrary 
to the nation. The attitude of these newspapers would have to be man~ 
aged in such a way as to attack England in her customs, usages, her litera
ture, her Constitution .... " 

As one can see from this, even the imposed hatreds were already totali
tarian. Everything English had to be abominated, even English lit_era
ture. This may· perhaps be the reason why Napoleon liked among the 
English writers, in fact, only one false author: Ossian and his poetry. 

Examining the Napoleonic adventure in the light of what the totali
tarian regimes have forced us to see in our own days, we realize much 
better than the Michelet's and Hugo's one thing: what disaster it was for 
France and for her master; as well as for world peace, that the period of 
the Consulate and Empire completely lacked freedom of opinion, so that 
even a Chateaubriand was suspected as a precursor of the "Reds" of 
Neville Chamberlain's ~ra. 

Every day, Napoleon found enough time to glance through the Parisian 
newspapers which were placed on a corner of his desk in his study in the 
Tuilleries. These papers also included a Corriere d'Italia, about which 
Napoleon asked one day how it could be sent into Italy to fool the Italians 
just as the French sheets troubled and tricked the French. This "realistic" 
genius had his naivetes: to believe that a journal edited a thousand miles 
on the other side of the Alps would meet the needs of a people in whose ' 
environment it was neither written nor plap.ned. Napoleon read the news
papers only in order to watch whether they had a good influence "on the 
public spirit in relation to political opinions," as he wrote to Ripault, his 
personal librarian. He never considered that it might be useful for him to 
hear there the echo of the hopes, needs, and anxieties of his subjects. 

· "I intend that the newspapers serve the Government, and be not 
against it" (sic), he once wrote to Fouche. As his distant d~scendant, 



840 TBJ: AKERICA.~ POUTIC.\L SCIJ:NCil 1\J:VIJ:W 

Victor-Napoleon recogniJed in a conversation with me in exile, it is pos
sible that the newspaper! of the Empire believed they were "serving the 
government!' But it is certain that with their baseness and flattery they 
betrayed the supreme interests of France which, then as now, were those 
of European peace. One day-too late alas-the same thing will be said 
of those Italian sheets which for years preached, as an infallible recipe 
for the greatness of their country, the hatred of a people ~o close to them 
as the French. 

Later on, at St. Helena, Napoleon dictated the following word.s, when 
speaking of public opinion: "It is an invisible and mysterious power which 
nothing can resist; nothing is more mobile, more vague, and stronger; and 
however capricious it may be, it is nevertheless true, reasonable, and just 
more often than one thinks." As a ~tatement, this is very precise, but it 
has no value in justifying the honor of the man who spoke in this way. 
The cemeteries of the history of political literature are full of declara
tions of statesmen who, when removed from power forever, show a per· 
spicacity and generosity of which they never exhibited (other than by 
empty words) the slightest proo! as long as they could have acted other· 
wise. 

Let us look at the tragedy of 1914. Those who knew well imperial 
Austria and the two castes that ruled her, the feudal and the bureau· 
cratic, will readily admit that the absolute lack of a free public opinion 
in Austria and, to a lesser extent in Hungary, was one o! the main con· 
ditions that made possible, with the declaration of war on Serbia, the 
outbreak of the European conflagration. The rulers of Austria did their 
job: in proclaiming their intention of safeguarding the secular character 
of the Empire-perhaps without realizing that they thought only of 
themselves-the feudal caste protected its fiefs and majorats, while the 
bureaucratic caste looked after its positions and monopolies. From the 
moment when European war seemed inevitable, these groups could have 
been stopped only by the pressure of public opinion-opinion of millions 
of men and women who did not feel the slightest hatred toward their Slav 
neighbors. But what could these men do, what did they know, destined 
as they were to perish in the Carpathians and Alps if the great war came? 
No paper, not one, had informed and enlightened them. There was, to 
be sure, in AuStria, as in Germany, an apparently advanced degree of 
freedom of the press. But this freedom was never practiced in the domain 
reserved for the rulers-foreign policy. The word with which the Austrian 
press, even on the Left, used to designate the circles who decided on peace 
and war was revealing: die massgeberulen Kreise-"the circles which lead 
us." U there had existed in the Habsburg Empire free and independent 
voices as in England, France, and Italy, instead of the· Zeit, Neue Freie 
Presse, and even Arbeiter-Zeitung, so respectful of the powerful despite 
its, Marxist creed, the great crime would perhaps have been avoided. 
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With regard to the responsibility of the Austrian rulers in 1914, I 
have related elsewhere how the Vienna government made pressing and 
secret inquiries of the Rome cabinet as early as August, 1913, in order to 
obtain its consent to an immediate war against Serbia without the slight- ·
est pretext. These representations prove that the assassination of Arch
duke Francis Ferdinand in Sarajevo a year later was only a fortunate 
occasion for the rulers of Austria. The Italian Prime Minister Giolitti 
told me, late in life, of his indignant protest against the Austrian project, 
and added: "I should certainly never have made myself an accomplice 
of such a crime, in spite of all the advantages which our ally of the Triple 
Alliance dangled before my eyes. But on an occasion such as that I was 
happy to think that anyone would have had to conduct himself in the 
same way, if only for fear of public opinion. In a case of this sort, one 
realizes that a free press like the Italian compensates for all the little 
troubles that it provokes, and which we ministers complain about in the 
course of our daily administration." , 

In 1939, the first cannon shots, the first sinkings of neutral ships, the 
first bombardments of open cities in Poland and Finland, were preceded 
by a long undeclared war cunningly carried on in France and England 
under the cover of an ideological campaign. It was a peace-time war in 
which the fear of Communism-which can be combatted only by liberty
misled even Frenchmen, who on any other. occasion would have been 
horrified at the idea of collaboration with those who had only one su
preme aim: to destroy France. However, these wars of interest-ridden 
ideologies have nothing in common with the free clashes of ideas, and are, 
in fact, their antithesis. The struggle of ideologies, as the ~otalitarian 
regimes have carried it to the point of monstrously technical perfection, 
is only one of the first acts of the war of bombs and gas in which the 
horrible face of Gorgon is covered by the equally repugnant mask of the 
agent provocateur, the traitor. 

Quite different is the form which the conflict of opinions can take in 
the interest of peace, in an atmosphere of liberty, even for an action 
which a government may prepare in secrecy. I shall cite a technical illus
tration. 

In diplomatic negotiations, one of the most common errors is to see 
only the cause of one's own government. This may produce no trouble 
if the disputes are of a kind not to inflame opinions: delimitation of 
frontiers in distant colonies, navigation ~r labor conventions, etc. But 
as soon as psychological elements are involved, one must never forget the 
sentiments of the people who, mute or not, stand behind the govern
ments that negotiate. The perfect treaty is one in which the reasons of 
discontent have been halved in two nearly equal parts. Such a treaty 
has assurance of enduring. To be even more certain of its duration, one 
has to be willing to have the public opinion of both countries brought to 
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bear upon its origin and importance in an extensive and unhampered 
manner. Understanding is nearly tantamount to approval. 

1\lay I be permitted to cite here a recollection of diplomatic negotia
tions which I directed? In at least two discussions with Eastem European 
governments, I had arrived finally at the point where I was sure that all 
my demands would be met. Being isolated, these governments had to 
give in to the will of Italy. In that very moment-and not a minute 
sooner-1 let it. be known outside of the normal diplomatic channels 
that. on the point at issue I was prepared to reduce the scope of my de
mands, but. ~nder a condition which I communicated solely to the head 
of the government with which I negotiated: that the principal newspapers 
of his country should explain in articles not officially inspired that the 
demands of Italy were just, and that it was honorable, dignified, and in 
the long run profitable, to satisfy them. Italy had no cause Cor complaint 
of that. method; in certain countries, its results have long been felt. 
Naturally, in order to do that, one has to be the opposite of a demagogical 
dictator feverishly in search of the slightest success. One has, in a word, 
to think more of one's country than of one's seU, and one must never Cor· 
get what. incomparable value the slow and sure development of free public 
opinion can have for the future of the relations between two countries, 
in view of the sterility of old hatreds and suspicions. 

Let us imagine for a moment what tho psychological and diplomatic 
labors of the birth and growth of the Franco-British Entente Cordials 
would have amounted to it the two countries had not possessed a free 
and powerful press upon which to rely. The efforts of a Lansdowne and 
a Delcass~, of a Paul Cambon and a Crowe, would have been frustrated 
for a long time by the barriers of old words of the Napoleonic period 
against "perfide Albion" on the one side, and by Puritan and insular 
prejudices of so many average Englishmen of that time on the other 
side. 

Likewise, when Visconti· Venosta and Prinetti, Barr~re, and Tomielli 
worked with so much loyalty to dissipate the old misunderstandings be
tween France and Italy, w~at could they have achieved, other than some 
meager diplomatic convention, if great newspapers like the Corriere della 
Sera, the moral independence of which was held up as an example all over 
the world, had not considered it their sacred duty to work for the restora
tion of a friendly understanding between the two countries? 

I have mentioned the Corriere della Sera, and I have not exaggerated. 
In 1927, the need of living in freedom compelled me to accept invitations 
from great American universities and the Camegie Endowment for Inter· 
national Peace. The famous Ochs, who had raised the New York Time• 
to such a high degree of technical perfection and international reputation, 
found himself once obliged to address a little speech to me at a journal-
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ists' dinner offered me in New York. After the habitual and obligatory 
compliments, he said: "What I salute in you is the collaborator of the 
Corriere della Sera and what it has represented in Italy and iii the whole·. 
world: a newspaper which constituted, until it was takeri away from your . 
friend Albertini by force, one of the most amazing achievements of our 
time, based on an integrity which honored our profession in the whole 
world." ' 

I have told this anecdote because I should like to add something. . 
Certain French political writers are in no doubt about the bad service 
they render to France-as to truth-when they insinuate that there
establishment of friendship, and even trust,. between their country and 
Italy, after the stormy period of Crispi, was facilitated by the "shower, . 
of ~old" which Ambassador Barrere poured into the Italian press. The 
press of free Italy was one of the most honest in the world. Prince Bulow 
found this out only too well when, ear~y in.l915, he could bribe, in:.spite 
of immense funds put at his disposal by Berlin, only some poor sheets 
which no one read, and which were read even less when· they accommo
dated themselves to a Germanophile tendency.· One has to look, on a 
higher and healthier plane for the services which a diplomat like Barrera 
rendered to the cause of France in Italy. If he was able to defend so well 
the cause of France during the twenty years of his fruitful ambassador
ship in the Farnese Palace, it was only because. he loved, understood, and 
respected the free Italian atmosphere. , , 

The free public opinion of a country constitutes the happiest force for a 
statesman if he succeeds in gaining the confidence of his people. Durmg 
his years of struggle "'against Austria, then the strongest power on the 
Continent, Cavour used to say: "I never feel as sure as when Parliament 
is open." But-that was Cavour. 

A new phenomenon has appeared in the Europe which is divided into 
the two closed worlds of freedom and totalitarianism, a phenomenon 
which did not exist when the place of the totalitarian regimes was held 
by the absolute monarchies. The latter could have all the defects in the 
world; but they were what they were, and proud of it. They had contempt· 
for the criticisms as well as the eulogies coming from public opinion ruled 
by that "satanicallicense called liberty," as one of their authors, Donoso 
Cortes wrote. The contrary is true of the totalitarian regimes. N otwith
standing their territorial conquests and in spite of the fear which they 
inspire, they are most concerned about "that the rest of the world thinks · 
of them. The avalanche of corrupters and·traitors which Fascism and the 
Third Reich created in, and despatched to, England and France in 1937-
40 was mainly aimed, to be sure, at deceiving the two nations, and at 
sowing discord between them, especially in the direction of France. How
ever, another element was involved-a passionate interest in being able 
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to provoke a few lines of praise in a genuinely free French or English 
publication. No r~gime is. more sensith·e to the opinion of free countries 
than is a dictatorship. In attaching so much importance to foreign judg
ments, the dictatorships merely evidence a natural fact: every political 

, enterprise feels confiden~ of itself only when it believes itself to have the 
, BUppon of a large and free public opinion. In the interior of the dicta
torial prison, no opinion will be considered as free by anyone; therefore 
the eagerness for judgments from the outside-the only ones of any value. 
I& would almost. be touching and pathetic, if it were not humiliating from 
a national point. ol view, to see how r~gimes which keep on repeating ad 
infinitum the words "empire" and "imperial" seize upon the pettiest 
shred ol praise uttered by a tourist from Denmark or Guatemala, and 
require its complete reproduction by their press. The chiefs of a totali· 
ta.rian r~gime know full well that praise, spontaneous though from alar
and also ·paid for, as meagerly as possible-is worth more than the daily 
orchestra ol a great yet enslaved press. 

Here again, Napoleon has become timely because of methods bearing 
analogy to those of the totalitarians of today. Like them, Napoleon 
wanted to make believe that there was no censorship under his r~gime. 
In January, 1806, he had the following published in the M rmiteur: "There 
is no censorship in France. Freedom of the press is the first conquest of 
the century. The Emperor wishes it to be preserved." In reality, he cen· 
sored not only the papers, but even their names. One day he wrote to 
one of his underlings: "Journal dea Dtbal1, Loia du pouvoir eztcutif, 
Aetea du Gouvernement are names too remin.UJcent of the Revolution. The 
GazetU de France is an excellent name; that of Journal de Paria is also 
acceptable ••• " Napoleon never ceased writing virulent letters to his 
ministers of police, complaining about the "stupid newspapers" whose 
editors and writers were all, in his opinion, "quite imbecile" or "too 
stupid." In all probability, they were not so stupid; yet what could they 
do when they were receiving, one alter another, admonitions of this kind? 
For Rome: "Not to speak of it in either good or bad terms." For Poland: 
"Never to mention 'the word. Poland." It never occurred to Napoleon 
that if his newspapers were imbecile, it was he who made them so. 

The totalitarians have had an advantage which Napoleon lacked. For 
the papers of enemy countries, he always remained "the ogre of Corsica." 
Those among the totalitarians, on the other hand, who have made them· 
selves appear to be fighters against Bolshevism have succeeded in cap
turing strong sympathies among the possessing classes of all countries. 
The grave errors which these classes committed was the failure to under· 
stand that Bo~shevism can be fought effectively only by its antithesis: 
freedom. 

Before turning to what freedom of opinion and press could accomplish 
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in the Europe of tomorrow, I should like to say a word about a complaint. 
often lodged against the press, even in circles attached to liberty. It is a· 
pity, one often hears, that the press hinders and compromises, through 
its indiscretions, important diplomatic negotiations. 

In 1918, too much was said about open diplomacy. The aims of a foreign · 
policy must be clear, and clearly discussed. But it is in the interest of .. 
peace and understanding among nations that diplomatic transactions 
retain as long as possible-while negotiations are being carried on-. a 
confidential character. This, and this alone, prevents points of honor 
and sterile questions of prestige from being raised every moment. 

The same is true of the internal policy of parties. The most crystalline 
of American statesmen of the great Revolutionary pe~iod, Jefferson, ad- .. 
mitted it candidly when he wrote: "We desire to go faster, but we mark 
our steps in order not to separate ourselves from our more timorous col
leagues; this harmony of the ardent and the prudent permits us to pre-
serve a united and compact mass." ' · 

All this is not useful and true unless the ardent as well as the timorous 
newspapers continue to say all they think and all they know. Their busi
ness is to inform; they have to perform it. When a statesman declares 
that he cannot divulge all as yet, his past speaks for him; and one has, or· 
has not, confidence in him. A newspaper that keeps silent makes believe 
that nothing exists which it does not mention. It deceives. 

One of the most charming inventions of the optimistic eighteenth cen
tury was that of a wise and philosophical China, a model held up to our 
crude regimes of the West. One of the Chinese legends of the literary 
France of Voltaire had it that the great public officials of the Middle 
Kingdom were divided into two classes: the Mandarins who sign and the. 

· Mandarins who think. Changing slightly the names of ~he. two classes, 
there would be no harm-it might even be very advantageous-in having 
at the side of the Mandarins who decide the Mandarins who 3timulate 
thinking, i.e., writers and free journalists, as their recognized honest and 
valuable collaborators. 

This collaboration of free and widespread discussion with the work 
of those who will have to reconstitute a Europe less anarchical than that 
which rendered possible two atrocious wars from 1914 to 1939 seems to 
me the more necessary as the lack of comprehension among peoples will 
have increased. 

Even before the two wars, even beforcfthe totalitarian dictatorships, 
ditches had been dug between the peoples~one doubted at times the driv
ing forces behind the material progress in the nineteenth century. Why 
had the abysses between the nationalities been less profound throughout 
the period of Christianity, in so far as t.his word had Bt living meaning, 
than in our own days? Is it possible that press and radio, apparently 
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bringing the peoples closer together, have made them more conscious 
of their dift'erences? To be sure, words are like pieces of silver; their value 
changes beyond the frontiers. A man in public liCe, if spoken of eympa· 
thetically ~ London, is called "distinguished," while in Paris he is re
ferred to as being "bnintnt." llow do we know that it is the same thing? 
And how know what is the same in the exuberant description of a Pro
ven~al or Neapolitan and in the four words of a Picard or a Piedmontesc? 
IIow know that the circumspect "perhaps" of a Quaker pledges him more 
than the "certainly" of a 1\Iarseillais? And how realize, e.g., in Germany, 
that a calm and serene speech which a French government broadcasts 
over the radio from its office to its countrymen contains more far-reaching 
decision than the violent shouting of Hitler before ten thousand young 
Nazis in hysterical trance? The question may be raised whether all these 
difFerences spread by the radios of the whole world do not enhance the 
mutual incomprehensions of one country toward another. 

Fortunately, however, the problem of radio is infinitely less vital and 
decisive than that of the press and its freedom. The camel-driver who 
removes a piece of paper from the path along which his caravan is about 
to pass, fearing that it may carry the imprint of a word of divine wisdom, 
seems to me to be nearer human perfectibility than the technicians of 
genius who have invented so many marvelous gadgets for the elimination 
of distance. It is true that innate and subtle journalists like Wickham 
Steed have confessed to intellectual joy when speaking over the radio, 
as well as to confidence in its beneficial influence. But the opinion of the 
humble seems to be better proof in this case than that of the talented. 
In Italy and France, for example,-in contrast to the United States
people listen to the radio only in moments of grave tension in order to 
get the real "news"; they have no use for the commentaries, and say: 
"One cannot reflect about it yet." This response recalls the reply of a 
major poet, 1\lanzoni, to a question about the essence of genius: "Pen-

. aarti au,"-think. about it-was the answer of the author of Promessi 
Spori. No, the radio-precious for news, pernicious for false news
does not seem to me to have the ability of acquiring a real force in creating 
currents of ideas. It has all the defects of eloquence as compared with 
thought, without the enthralling fascination which direct eloquence can 
exercise over the masses. 

Only the action of a free press can deeply impress the mind. Only the 
action of the written word will constitute an essential problem of the 
peace of tomorrow. Since freedom of opinion is one of the surest safe
guards of peace, how guarantee it, how organize it? 

This problem would have imposed itself as _one of the most pressing 
upon the moral future of Europe even without the war which Germany 
has let loose against the world. The proof of the weakness or shortsighted· 
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ness of the democratic governments after Versailles is that they did not 
realize it. Mter what the Russian Marxists call "technological progress" 
-aviation, radio, communications on land, mass production-one thing 
is certain: that our political institutions have all become desperately 
archaic; that they need a complete remaking; and that it matters little · 
whether this remaking will entail sacrificing some dogmas of ancient 
economic liberalism. 'Vhat matters above all is that a new economic life, 
socialized or not, destroy not individual liberty, the Rights of Man. The 
results of the divorce of inventions and human reason can well be seen in 
Germany. Technology can supply the masters of Germany with new 
weapons against the West. However, we clearly are aware that any sci
entific or moral thinking is dead there; that we are faced with savages who 
know how to organize laboratories of poison gas and magnetic mines. 

At the end of the eighteenth century, the declaration of the Rights of 
Man appeared as a supreme necessity of defense against some Tories 4l 
the United States and some nobles in 'France. ·The protection of these 
rights will be even more imperative tomorrow-if the war is going to end 
at all in time not to make us fear for the survival of homo sapiens. The 
states or federations of states which will have to continue, after the war, 
the defense of European civilization will have grown very strong, with 
their social and economic organizations embracing all branches of life. 
Only the certainty of free individualist criticism will remove the danger 
of a society as stupefying as the Fascist or Nazi adventures-even if 
more normal and less corrupting. · 

How obtain and safeguard the necessary guarantees of freedom of 
opinion in the world of tomorrow? Nothing would be as easy as to draw 
up plans divided into articles and paragraphs; for nothing is easier to 
write than a constitution. But the game would be in vain. Human liberty 
is a constant experience of relative values-work renewed in each genera
tion in order to assure, on the one h,and, the life of a state worthy of that 
name, and in order to guarantee the citizens, on the other hand, full 
autonomy and expression of thought. "The liberty of our sentiments," 
Benedetto Croce writes, "and of the truths we think, our faith and our 
ideals-this is our work for the state; this is liberty. The belief that this 
liberty does not serve ·the state is equivalent to the supposition that the 
.blood which circulates in our veins is in illegal agitation against the calm 
sovereign of our organism."1 

III 

Lord BalfQur once declared that Englilh free institutions and the in
dividual liberty which they defend are the "life-blood" of the British 
Empire. If he could have seen what happened in the poet-war totalitarian 

1 Croce, Orientamenti (Milan, 1935), p. 15. 
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r~gimes, he would haYe asserted that free opinion and a free press are at 
least as necessary as the formal respect for tho desires of a parliament. 
In the first years of Fascism in Italy, one could believe that certain liber
ties still persisted. Some of us, for example, expressed very severo criti
cisms in addresses before the houses of Parliament. 'Vhy were we allowed 
to speak? Because the press had been muzzled, and even Parliament be
comes an organ without lite if the press is not there, conscious of its duties 
&nd free in its means of polemic. "Conscious of its duties," I just said. 
Wickham Steed remarks with complete justice in his book, The Press, 
that the sins of omission of the press can be as grave as the active sins. 
For them, too, the famous passage of the Anglican confession holds true: 
uwe have done that which we ought not to have done, and have left un
done that which we ought to have done; and there is no health in us." 

European civilization is on the~ of an abyss. What has happened in 
Germany, in Russia, and in the countries in which a millenary humanistic 
refinement seemed to be fused with the very essence of the people, proves 
that the signs of the Christian transformation are, more than was as
sumed, only s~in-deep. If literature and the newspapers should have to 
speak only on orders, the long night of the period of Attila would probably 
fall quite rapidly over Europe. By contrast, it suffices that literature and 
newspapers live, although, as often, in an environment fraught with diffi .. 
culties; for there can be no true written political thought which is against 
the democracies and against peace. The rare intellectuals who put them
selves at the service of adventurers of war and' of hatred know well, deep 
in their hearts that they sign their death warrants. Only the freedom of 
opinion and press can save human liberty and safeguard the peace of 
tomorrow. .. 

As to the European union after the war, all the plans that one reads, 
particularly in the English press, leave one skeptical. How can one help 
smiling when Hellenists and novelists-though famous-carry on their 
battles, more anglio, in letters to the Times in order to establish whether 
Germany should, or should not, be admitted into the new "federal union"; 
and even a Germany under the dictatorship of the old military caste 
which would guarantee a new "moral order," cooked up d la prussienne1 
Other voices repeat the halt-hypocritical and bali-cowardly phrase heard 
before the four_th division of Poland: "After all, the peoples have the 
right to choose the regime which they prefer," shutting their eyes, of 
course, to the fact that these regimes were established everywhere by 
force. It is, in fact, JI arline in ~Ioliere who would enter the domain of 
public law with her famous words: "And if I like to be beaten?" 

On the morrow of the last war, the Covenant dared to declare that the 
League of Nations could only be an association· of nations "which govern 
themselves freely." However, the interpreters of the Pact, quickly re-
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penting such audacity, soon reduced the initial formula to nothing. The 
results could be seen; the pitiable history of the League of Nations, as it 
Yegetated in Geneva, is nothing but a history of the intrigues and be-

. trayals by the dictatorial states remaining in the League for one purpose 
alone-to ridicule it first, and kill it later. But we must realize that tech-·· 
nically it is not easy to say what is a ·free regime. Hitler and other dicta
tors have boasted of impressive plebiscites. Unhappy Poland never ceased 
to possess a parliament, even when the gang of "colonels" in power ruled 
the country contrary to the will and the interests of the entire nation
which pays today, under the insolent yoke of the Germans, for the error 
or weakness of not having revolted against a regime of corruption, in
competence, and, essentially, treason. The proof to be asked of regimes 
which tomorrow will have interest-be it even only economic-in join- · 
ing a union of free peoples in Europe can only be this: absolute liberty of 
the press, and circulation, without limitation or censorship, of foreign 

- newspapers. Whoever has seen in Italy and Germany, as I have seen, tlie 
feverish search, defying all sorts of threats and dangers, for free and docu
mented newspapers from London or Paris, from Toulouse or Basle, 
knows what this means. Whatever it be, a regime in which a free press can 
live and circulate is a regime which does not compromise nor debase 
human dignity. 

IV 

The pass-word for entrance into the world of the future, which will 
no longer be anarchical but strongly organized, will have to be found on 
this path. There, too, reasons for hope may be found even for countries 
in which freedom has least historical rootage, e.g., Germany. J\Iay I be 
permitted to close with an optimistic argument drawn from the American 
"melting pot?" 

The proof that everything comes from education, and nothing' from 
"race," is provided by the numerous Christian sects, mostly of German 
origin, which proclaim the doctrine of non-resistance. J\Iennonites, N ~w 
J\lennonites, Dunkers, Brethren in Christ, Briuserites, Yorkers, Amish
all descend from the old Anabaptists of the Rhine shores: largely German, 
though to some extent of Swiss and Dutch origin. All sing the same Ger
man hymns, and in spite of differences about the form of baptism, or 
whether to have churches or not, all believe in non-resistance. Even today, 
if one of our automobiles damages, in Lancaster county, the cart of an 
Amish farmer, he will refuse to demand¥- indemnity. It was a Pennsyl
vania group of German origin which formWated the following declaration 
of faith on J\larch 21, 1917, in the middle of a war unleashed by the Vater-~ 
land: "We believe in Father, Son, and Holy Ghost," and after four other 
"We believe's" the following: "We believe in the non-conformity of the 
world, and in the doctrine of non-resistance in a qualified sense; that it is 
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not the Christian's privilege to take up the sword or fight with carnal , weapons ••• 
The Germans ol Pennsylvania were transformed by freedom. 
Liberty alone-including the first of the liberties, that of opinion and 

press will be able to make an end of the pretexts of war and of race 
hatred3 in this world. 

UNIVERSALISl\1 VERSUS REGIONALISl\1 IN 
INTERNATIONAL ORGANIZATION 

PrniAN B. POTl'ER 

ObtTlira Collegt 

One of the issues likely to become more acute than many others as we 
move into the period of post-war international reorganization in the next 
few months is that of regionalism versus universalism. This is the conflict 
between the view that. international organization should proceed upon a 
regional ~leaving definition of the proper region or regions aside for 
the moment-and the view that it should proceed upon a world-wide 
basis. The partisans of these two views are vigorous in their support, and 
the problem in itsell is extremely important from both a theoretical and a 
practical standpoint. It has so far not received anything like the attention 
it deserves.• 

The problem is, of course, not unknown in the national and local spheres 
· of government.• Here it. is formulated as the question of the proper area 

of government, or even the ideal size of the state, and this slightly different 
formulation carries its own implication concerning the treatment of the 
problem. The issue also arises on the border-line between national and 
international political problems when the formation of federal unions is 

• There is no good comprehensive monographic study of regionalism in English. 
A monumental doctoral thesis on Regionaliam in Relation to th1 Leagu1 of Nat ion•, 
by Robert Blum, written in 1936, lies in manU8cript in the llbrary of the University 
of California, and a somewhat more limited manuscript on Regional Under~tanding1, 
written by Miaa Bessie Randolph, and dated 1926, is in the lia"ard Library. 
Probably the beet fragmentary treatment of the aubject is to be found in Dr. E. 
Ranshofen-Wertheimer, Victorul• Not Enough (New York, 1942), pp. 185, 283-91. 
See also A. Brecht, "Limited-Purpose Federations," Social Re~earch, Vol. X, No.2 
(May, 1943), p. 135. In French, aee J. R. de Ortie y Arregtii, "Le Rcgionalisme dana 
l'Organiaation Internationa.le," in Acad~mie de Droit International, Receuil dea 
CO'Url, Vol 53 (Paris, 1936), p. 1. 

Brief notice of the questio11 is taken by the present writer in Which Wa11 Aml1'• 
icat, University of Wisconsin aymposium on post-war planning and adjU8tment, to 
be published during the coming winter. He baa drawn on that discussion for various 
elements incorporated herein. He would like to take this opportunity to thank Dr. 
llan.shofen-Wertheimer for very useful criticism of the present article in draft form. 

• J. W. Gamer, Political Science and GovRnmenl (New York, 1928), p. 77. 
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under consideration, together with the question of the proper allocation of 
powers to the central government. We shall later dra:w· upon experience 
in all of these matters for aid in solving our own problem. 

The formulation of the problem indicated in the title of this paper itself_ 
involves a slight exaggeration and a slight distortion. It is not absolutely · 
necessary that the two ideas of regionalism and universalism should clash 
or come into sharp conflict. Their reconciliation constitutes the main task 
of this paper, however, and must be postponed for the moment. It is 
certainly true, moreover, that in current discussion the two doctrines 
usually are put forward by their advocates as though they were rival and 
irreconcilable principles. Just how far ·this is the case will appear later. 

The universalist picture of international organization seems, at first · 
glance, to be in part a result of hasty, superficial, and to some extent senti- · 
mental reactions. International cooperation, and even institutional or
ganization, is needed today, and there are national states all over the . 
world. From this combination of facts it is instinctively concluded that 
world-wide international organization is needed. Sometimes to this over- -
simplified reasoning is added a sentimental or emotional impulse which is 
just as hasty in its operation and far more urgent. In its iriception, the 
universal view is uncritical and somewhat arbitrary. - , 

The regionalist view pretends to great realism and hard common.~ense.3 

Territorial propinquity counts for a great deal in interstate relations, 
interstate cooperation, and interstate organization. States and peoples 
living at great distances from one another--often, as a result of this factor, 
of different race, religion, economic conditions, and general culture pat
terns-cannot understand or appreciate one another properly. They 
cannot, even if they could summon up sufficient perception or imagination · 
for this feat, act effectively at great distances from their home_ bases. For 
these two reasons above all others, the regionalist opposes a superficial 
and ineffective universalism. 

The regionalist criticism of superficial universalism is salutary. The idea 
that all nations, just b

1
ecause they are independent, are substantially alike, 

is, of course, pitifully naive. The rather artificial and abstract ·inter
nationalism of the pacifist and (strange combination) the lawyer has long 
merited correction on realistic grounds. A siinilar correction might seem 
to be overdue for those who likewise try to over-simplify the international 
scene on ideological lines: it is not clear that "democracy" means the same 
thing in Iowa, Yorkshire, Moscow, and Szechuan. . -

On the other hand, the regionalist is nclt without his little naivetes also. 
States and peoples are not necessarily alike because they live next to one 
another, and though the regionalist doctrine could make room for this fact, 

a Ranshofen-Wertheimer, pp. 283-284, 
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the regionalist ad\·ocate too often oYerlook.s it. Just as two or more nations 
widely separated on the surface of the globe may, as a result of special 
c:ircumstance~and in this increasingly small world such exceptions may 
be all the more important-haYe \·ery similar interests. Not all of the oYer
simplifying and superficial theorizing is on one side in this controYersy. 

It is time, however, for an attempt at greater precision and analysis 
before we press the principle of regionalism any further. Just exactly what 
is inVOIYed in this (today) \"Cry popular COnCept 1 

The basic idea of the regionalist is that the conditions obtaining in any 
particular area on the earth's surface tend to give to the nations located 
there a certain community of interest •. The ·geometrical element in this 
conception should not be pressed too hard: we must not think precisely 
of conditions round about any certain definite point on the earth's surface, 
and we must admit that the exten~ of the area in question may vary. 
Nevertheless, the regionalist aspect of the general geo-political philosophy 
or doctrine is reasonably clear. And-the doctrine continueHommunity 
of interests leads, and should lead, to distinct and separate international 
organization. 

One must admit that, within limits, this view is reasonably sound. To 
the above principle, there can be little or no demurrer. The value of re
gional or area studies in the field of international relations has long been 
recognized and is being justly exploited today by many groups studying 
both immediate and long-run post-war problems. So far, so good. 

It is, however, entirely legitimate to ask the regionalist how big a region 
he is talking about. Without pressing the matter unreasonably, we may 
still point out that there must be som~ limits to a region if it is not in tum 
going to become the whole world again. And are considerations of mere 
distance, or considerations of topography, or cultural considerations (in
cluding railroad, steamship, alirial, electrical, etc., communications) going 
to be taken into accolint1 Or is the matter whoiJy subjective, so that a 
"region" is whatever area the peoples living in a given part of the world 
like to think is a region 1 The latter test is dangerously vague, the objective 
tests are virtually non-existent. 

It may, perhaps, be interpolated here that even if the regionalist has, 
as he does have, a good deal of hard fact to back him up, he is, in so far 
as he opposes '"der international union, the exponent of a view or a ' 

. mental attitude which is fading out rather than becoming more intense, 
and which is bound to fade more and more with every passing year. With 
the development of transportation and communications in modem times, 
the basis for medieval particularism has be~n largely swept away. The 
same developments tomorrow are likely to destroy both the objective and 
the subjective grounds for regionalism still existing today. The improve
ments recently made in the science and art of public administration count 
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in the same direction. As a matter of fact, regionalism is but one aspect of 
the general attitude which a.t its extreme fringe is isolationism, ~nd is 

· being overtaken gradually by the same fate .which is in course of over
whelming that aberration. It is also a mild form of anarchism or flight from· 
order and unity, althou_gh some regionalists feel that stronger and more -· 
effective international organization can be had on a regional than on a. 
universal basis. 4 The regionalist again seems to some extent, or in one 
special context, to be engaged in a vain effort to tum the clock back. , 

Of course we should remember how the situation appears' from the 
nationalist, rather than the internationalist, viewpoint. From the national
ist viewpoint, regionalism is progress, and difficult progress, made. at a 
considerable cost. It would constitute a distinct advance for nationalistic 
Europe. It would constitute a victory over an often strong xenophobia-, · 
which attitude, with reference to the rest of the world, ·regionalism seems 
to the outsider to manifest. It is also open to the regionalist to point out 
that close regional union is a more exacting thing than a loose or thin 
universalism, just as it is much easier_ to like, or at least tolerate, strangers 
at a distance than close. by. And if medieval particularism was altered 
by developments in the direction of national unity, these developments 
constituted also modifications of medieval universalism, such as it was, 
for good or for bad. ~ 

Before considering some details of the problem of regionalism, however, . 
it should be recalled that the answer to be given to that problem may tum 
to some degree upon whether we are ·discussing the so-called political 
aspects of international relations or the so-called non-political aspects. 
This distinction is far from a clear-cut one, and most treacherous in.many 
ways, 6 but we may for the moment assume that the distinction is valid 
and that, for example, in the fo:r:mer category go such questions as dis
armament and security, in the latter such inattersashealthandcommuni
cations. Now it is probably true that most of the-arguments in favor of re• 
gionalism originated with those-students or politicians-who were think
ing of political questions, and, presumably, trying to reduce their re
sponsibilities for action at some distant point of the compass. On the other 
hand, some of the most vigorous champions of regionalism today are-pre
occupied largely, or even mainly, with social problems, or at least economic 
problems of one sort or another.8 

The fact seems to be that the very treacherous distinction alluded to 
helps but slightly toward a solution of the present problem. The distinc-

4 Ibid. l 
1 "Note on the Distinction between Political and Technical Questions," in Polit. 

Sci. Quar., Vol. 50, No.2 (June, 1935), p. 264. 
1 J. Hostie, "Communications and Transit," in Institute on World Organization, 

World Organization (Washington, 1942), p. 158, 
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tion itseU is largely unreliable: so-called politicaJ problems (e.g., arma· 
ments) are increasingly technical today, and so-called non-political ques
tions (e.g., health) retain so much of the element of state policy, discretion, 
and choice of values that the results are not very ditl'erent. If by non
political is meant a branch ol subject-matter from which the political 
element has been extracted (which has been "de-:politicali.zed," as this 
writer calied it over twenty years ago)' by agreement on principle and 
procedure, then there is much to be said in behalf of the analysis. The re
sult. counts at least as heavily, however, on the side of universalism as on 
the side of regionalism: when subjects are so treated, they can all the more 
readi1y be handled on a world basis. We shall not need to pay further at
tention to the political versus non-political distinction in this discussion, 
and certain1y we shall not hesitate to refer to experience and evidence on 
the "non-political'' side as a basis for conclusions concerning the issue in 
general. · · 

Returning to the concrete geological or geographical aspect of the 
matter, however, it should be noted that an international organization-a 
union of states and its organs or agencies-may be "regional" in any one 
of a number of ditrerent senses. It may be regional in membership; it may 
be regional in its area of operations; or it may be regional in its signi1icance. 
These elements may overlap, but they may also diverge or even seem to 
conflict. The union of Central American states, while it lasted, was 
regional in all three senses and not much more, except as other American 
etates were interested in seeing peace and prosperity maintained in Cen· 
tral America. The union supporting the International Wine Office in· 
eludes only states of Europe and North Africa, but the scope of its activi
ties is world-wide. The League of Nations was world-wide in membership, 
but in many matters (e.g., Danzig and the Saar) it acted very locally, 
although, in tum, these activities had world-wide political interest. It 
is absolutely impossible to overlook the multiple permutations and com· 
binations possible among these v~rious phases of the matter, and the 
regionalist must be prepared to say what he means when he advocates re
gionalism. Of course he usually means regional membership and assumes 
that this implies, of necessity, regional operation and regional significance. 
This is by no mea.ns the case, however, and the common mista.ke of local 
minorities-overlooking the interests of the community as a whole-ought 
not to be tolerated here any more than elsewhere. 

A still further refinement of the problem calls for notice. At times, the 
term region (or regional) is used to refer to a group of countries widely 
scattered over the face of the earth, such as the British Commonwealth. 1 

' P. B. Potter, lntroductior& to the Slud!J of International Organizati011 (ht ed., 
New York. 1922), p. 283. · 

• E. Culberteon, World Federatior& Plan (New York, 1942), p. 24. 
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In other cases, individual states are missing from a regional grouping: 
Canada is, in general, not part of the Pan American system.· The whole 
colonial phenomenon plays havoc with the regionalist picture; that de
pendencies in large numbers are being dealt with, in reference to inter
national organizations today, in their own names' alterS this slightly, but -
by no means simplifies the situation. 'If Portugal should join a European 
union, would this include her African and Asiatic colonies? Finally, there· 
are found blocks of states with practically no geographical element in 
common, yet with community of race, religion, social or political principle: , 
the democracies, the Catholic nations, the Anglo-Saxons, and heaven 
knows what else. It may be that the difficulty could be easily met in these 
cases by simply admitting that there is no case of regionalism present, but 
the trouble with such an explanation is that the regionalist himself is not . 
always ready to accept this way out; and in any event the underlying 
problem, that of sectionalism or sectarianism versus the common interest, 
is present, and the relations between sectionalism and sectarianism de· 
mand careful but full exploration and explanation. -· 

Finally we must distinguish, both as regards regionalism in member
ship and regionalism in activity, betw:een international organization 
which adopts regionalism as a principle and that which either refrains 
from such an attitude or deliberately takes an opposite attitude, yet is in 
fact regionalist in composition and activity. It is the organization insist· · 
ing on regionalism in principle which raises the issue most sharply. In 
principle, the organization which professes to be open to all nations is not 
regionalist in character, particularly if it has a general membership in 

1 

fact and a program of action of a general character. On the other hand, a 
number of unions of states in Europe ·which have professed to be universal 
have included virtually no extra-European members or only the United 
States or the United States and one or two British Dominions.10 This 
phenomenon is tending to disappear, as Latin American and other smaller 
states in other continents johi such organizations in larger numbers, but 
it still calls for attention. 

We may, perhaps, already begin to draw a few tentative conclusions 
in this whole matter. Thus we should certainly not agree with any posi· 
tion that would deny all value to regionalism as a principle of international 
organization or insist upon general and complete application of the uni
versal principle. Such a position would have the weakness, a priori, of 
any doctrine so narrow as to take on the characte~of an "ism," although 
the same must be said for regionalism at such; the true solution of any 

1 International Telecommunication Convention, 1932: United States Treaty 
Series No. 867. 

u For example, the International Penal and Penitentiary Commission: League 
of Nations, Handbook of International Organization (rev. ed.;Geneva, 1938), p. 250. 
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political problem must always be a compromise, or rather a combination 
ol elements in sound proportions. Apart from such abstract reasoning, 
the number of regional international organizations which have been 
formed in the past-the Pan American Union, the various Baltic organl· 
sations, the 'Institute of Pacific Relations-and their utility, would lead 
us to the same conclusion. 

On the other hand, we should not exaggerate the significance of this 
evidence or ning to the opposite extreme. The regional international 
organi.zations have been no more successful, on the whole, than the uni· 
versal unions. &me have been egregious failures,11 while certain universal 
organizations have enjoyed pronounced success.11 No 'position which 
should try to exclude universalism entirely and place all international 

. organization ~n a regional basis would be acceptable; and it docs not seem 
superfluous to make this point, in view of the extreme views held on the 
subject in certain quarters. · 

It. is at this juncture that the experience enjoyed-or suffered-in con· 
nection with the League' of Nations may profitably be considered. Indeed, 
the advocates of regionalism are prone to cite the League experience in 
special support of their doctrine. The League, it is sometimes asserted, 
came to grief precisely because it tried to operate, especially in the field 
of sanctions and security, on a world-wide basis, which was too great a 
task, instead of organizing international security by regions where coun· 
tries would both feel an interest and be able to act cfl'ectively.11 

Superficially, this analysis seems very cogent, and when we recall, for 
example, British reluctance in the twenties to contemplate sanctions 
action in Eastern Europe and the obvious inclination of the French in 
the thirties to interpret the sanctions and security sections of the Cove· 
nant almost exclusively in terms of Western Europe, the picture appears 
to become all the more conclusive. But is it really so conclusive? For one 
thing, the analysis disregards entirely the non-political side of League 
action, and, for reasons already given, we feel compelled to refer to this 
aspect of the problem at every etep. Indeed, the analysis just reviewed 
even disregards all aspects of the political activity of the League other 
than sanctions action. This activity included limitation of armaments, 
supervision of mandates, settlement of disputes, and still other items, 
and in these matters the success or lack of success of the activity of the 
League did not !eem to be particularly dependent upon the regional prin
ciple either. If, however, the regionalist were willing to say tha.t he was 

u For example, the International Central American Bureau. 
1t The Universal Postal Union inevitably comes to mind, but could be matched 

by many more. 
1t II. Hoover and II. Gibson, Th1 Problem~ of Lasting Peat~ (New York, 1942), 

p.264. 
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thinking about the problem of enforcement alone in~ his argumenta
tion-which obviously he is not-then the problem would take on a quite 
different appearance, without even then becoming quite simple. 

Actually, the League experience is not a clear support for regionalism, 
even on the narrow question of sanctions. Action against Japan was not -
taken in 1931-33 for numerous reasons, and lack of interest and lack of 

· ability to act in the Far East were not clear and prominent among them. 
Certainly there was no lack of interest, in both the objective and the sub
jective senses of that much abused term, either in Great Britain or in the 
United States. And if inability to act alone against Japan in the Western 
Pacific was one-and perhaps the one-decisive reason for British re
fusal to go ahead at this time, the inability was not a general and in .. 
evitable. inability based on the factor of distance alone, but a special and . · 
imposed disability brought about by the irresponsible attitude of the 
United States and the effects of the unwise action promoted by the United 
States at the Washington Conference. Also if we tum to those circum. .. 
stances where League action came to grief in the end-specifically, the/ 
Ethiopian case-we find that the failure had virtually nothing at all to do 
with distance, regionalism, or anything else of that order, unless again . 
French preoccupation with the Rhine frontier in contrast to the security of 
Ethiopia can be so described. In that case, however, regionalism simply 
means national preoccupation with the homeland, and this is a bit too ele
mentary to go very far as a basis of international theory. The places where 
action had to be taken or pressure brought to bear by the League powers 
if the aggressions of 1935-36 were to be brought to an end were Rome and 
Berlin (and :Moscow, if we keep all angles of the situation in mind); if 
effective action was not taken in this sense, it was not because of the re .. 
moteness of these countries. It might be added-a small point, but a real 
one-that, in general, nearness to or remoteness from Geneva seemed to 
have little or nothing to do with the interest and loyalty of this, that, or 
the other member of the League. 

\Ve might press slightly further our effort to deal with this problem in 
terms of subject-matter. Is it a fact that certain subjects demand or per .. 
mit regional treatment, while others demand ·or permit universal treat .. 
ment? To a slight degree, yes; thus, to resort to an extreme if not ridicu .. 
lous case, navigation on the Danube River must be regulated on the 
Danube River, and disease or piracy or any other evil must be suppressed 
where it is found. It will be recalled, however, that states all over the 
W?rld may be interested in that action 'nd may be willing to join in it, 
thus rather wiping out the regionalistic aspect of the case. On the other 
side, it may be argued by the universalist that "germs know no fron .. 
tiers" -or radio waves, or ideas, for that matter. Even here, the ambigu .. 
ous nature of the regionalist principle must be emphasized: the universal 
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character of the problems of health and communications does not mean 
· that. regional treatment of these matters within the framework of the gen· 
eral world organization is. not, or may not be, very useful. In subject· 
matter, as in the other aspects of this problem, the proper answer seems 
to be something of a composite. 

Perhaps it may be justi&ble to emphasize quite frankly and clearly 
before going further one or more of the definitely dangerous or objection· 
able aspects of regionalism. Thus, not only is regionalism a reactionary 

·principle when considered in relation to recent developments toward uni· 
versalism, but also it tends to eanctity, crystallize, and institutionalize 
elements of selfishness and opposition to the general wel!are which, it not 
thus dignified, might gradually be eliminated or assimilated, to the ad· 

·vantage ol all concerned. One quite possible result of any strong applica
tion of regionalism would be the se.tting up of large blocks of nations 
aga.inst one another, or even of continents and hemispheres one against 
the other. The implications and political effects of the :Monroe Doctrine 
have at times approached this result. A strong European regional union 
would be dangerous to all the rest of the world, it only because of the power 
of such an aggregate and the obviously competitive interests of European 
ags.inst. non·European countries. Or-if we let our scientific imagination 
·run off in the other direction-it we begin to regionalize, we may find that 
the process tends to go further than we had anticipated and we get sub· 
regions, sub-sub-regions, and so ad infinitum. This tendency has actually 
been encountered in one or more cases in recent years.•• 

One other objection to the regionalist principle is based on quite difTer
ent. assumptions. It consists, that is, not of a complaint that regionalism 
means too much or would go too far, but that it does not mean enough. 
As already pointed out, while nations at a distance from one another may 
vary in interest for reasons connected purely with their location, and may 
differ in race, social institutions, and other features also because of their 
remote separation, the opposite may also be the case, and remotely sepa
rated nations-the cases of Australia and Canada spring to mind-rescm• 
ble one another in more ways than one. Conversely, the nations of a given 
area may vary so widely in race and social patterns that regional unity 
means little or nothing. Europe itselt is a proverbial case in point. An 
Asiatic union would include strange bedfellows (Russia, Japan, China, 
Thailand, India-not to touch on the countries of Oceania or hither Asia, 
or the countries with colonies in the Orient). The basic idea of regionalism 
is open to two serious objections: neighboring nations are not always logi· 
cal or actual cooperators, while distant nations often are. 

It is, of course, possible to vary the picture of propinquous nations so 

"Convention of the Postal Union of the Americas and Spain, 1931, Preamble 
and Arts. 1, 2: 131 League of Nations Treaty Seriea, p. 249. 
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that we do not assert that they are alike or feel alike, but merely that, 
being forced to live together in a more or less limited area, they simply 
must cooperate and organize, or both, in order to deal with matters of 
common concern. The case for regionalism thus made out is both stronger 
and weaker than the usual presentation-and is distinctly the picture of 
the situation less frequently presented. The cogency of the argument is 
greater, but perhaps the conclusion should be somewhat different. It is 
precisely in such a situation that not a local, but a general, organization 
may be useful. The local states need peace and cooperation, but they may -
not be able by themselves to attain these results. It is just such a con
figuration of circumstances that gives rise to demands for wider and more . 
resourceful action by a broader community. 

It was mentioned at the beginning of this discussion that the problem 
of regionalism was formulated in national politics in a fashion somewhat -
different from that in which it is formulated in the international sphere. 
In the latter, the issue is drawn between local and generaforganization"i)n 
the basis of a hypothesis of differing interests. In the former case, it is 
rather assumed that the interests· of people' in general-if not· every-

. where-are the same, and that the only open question is that of whether 
these interests can best be served by a limited or' an extensive (in terms 
of area) political organization. As usual, the truth lies between the two 

' extremes or in a combination of the two views: variations of interest and 
policy, and hence in the legislation and administration required to serve. 
them, are greater than formally mind~ students of nat~onal political 
science are wont to imagine, but there is a much greater body of common 
interest to be served in the international sphere than the particularists· 
perceive-or where there is not, this is not traceable to factors of ·place 
or location. Study of the problem in terms of effectiveness in relation to 
area and technology is highly to be recommended-as in all fields of ad
ministration;16 approaching the problem with preconceived and exagger
ated notions of divergent interests can only render its treatment unneces-
sarily difficult. · · · -

In the same manner, the problem could be assimilated to that of the 
formation of federal unions and distribution of powers between the mem
bers thereof and the central government.16 In any such case, states seem 
ripe for federation when they have a body of common interests which can · 
be handled so much more effectively on federal lines that the difficulties 
and sacrifices involved in the latter course of action are more than justified 
by the results. And those functions are l~o be attributed to the central 
government which can be so much more 6f.Iectively handled by it that the 

u L. D. White, Introduction to the Study of Public Administration (rev. ed., New 
York, 1939), Chap. 12. 

11 Discussed in work cited in note 7 above (4th ed.), Chap. 12, Sec, 3. 
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benefits to the members outweigh the cost. Now the same test should 
apply in our present problem. W'hether a regional or a universal organi
zation is to be preferred, and whether given matters are to be dealt with 
regionally or locally, should depend on the practical results to be antici· 
pated from,c;>ne as against the other method of treatment-not on senti· 
mental, philosophical, or metaphysical considerations. Here, as at so · 
many other points, the establishment and operation of international or· 
gani.zation would benefit appreciably, in all probability, from the appli· 
cation of a little elementary general political science. 

The final question to be considered in this whole field, however, is that 
of the coordination of any local or regional organizations with that of the 
general international community. It must be admitted that most, il not 
all, of the advocates of regionalism recognize the need for such coOrdina· 
tion,17 thus giving evidence of their sanity and common sense, but also, 
perhaps, of certain misgivings concerning the superlative values of their 
own favorite principle. In any case, such coordination is indispensable il 
the obvious potential evils of regionalism are to be guarded against and 
its full benefits obtained. 

The great. difficulty here, however, is not to secure agreement in prin· 
ciple, but to work out the modalities. Shall coordination be given struc
tural form or be sought. merely in the realm of action or procedure? Shall 
collaboration be obtained by asking the regional organizations, once set 
up, to seek this result by communicating one with another or with the 
central organization? Shall it be sought by giving the central organiza
tion pOwer to impose it upon the regional organizations? Or shall the orig
inal creation of the latter be left to the central international authorities? 
Having local agencies set up from the center would produce the desired 
result with most certainty, as witness the cases where it was employed 
under League auspices,11 but would probably not satisfy the devotees of 
regionalism, or the most eager among them. Asking local agencies to coop
erate voluntarily would be too uncertain and leave the burden and the 
power too largely in the hands of the local authorities. Giving the central 
organization power to impose order seems to be too drastic, almost more 
drastic than central creation of agencies, and indeed to be quite unwork
able il the experience under the League with the much milder Article 
XXIV may be taken as a guide.11 

n On1e 1 Anegw, as cited, pp. 82, 90. 
u The International Institute for Intellectual Cooperation (Paris), the Inter· 

national Educational Cinematographic Institute (Rome), the International Centre 
for Leprosy Research (Rio de Janeiro), etc. 

II Discussed by the present writer in "The League of Nations and Other Inter
national Organization," in Geneva Research Centre, Geneva Special Studie1, Vol. V, 
No. 6 (Geneva, 1934). 



PROBLEMS OF POST-WAR RECONSTRUCTION 861' 

The solution probably lies in the direction of action by the states form
ing regional organizations, action to place such unions within the frame
work of the general organization at the time they are founded. This was , 
the solution adopted in the Locarno agreements ;20 it has been adopted in 
many other agreements of a political character.21 It is the solution envis
aged in those international conventions dealing with postal communica- · 
tions and such matters where regional or limited unions within the general 
union are permitted.22 The states should, probably, give to the general 
organization the right to intervene in any case where such action is not 
taken-perhaps by inadvertence-and seek some type of coordination. 
Here, as elsewhere in political action, the willingness of the parties to · 
follow a line of action or a principle determines, as much as any struc
tural or procedural arrangements, what the outcome will be. One can only 
hope. for the best. 

No attention has been given in this discussion to cases wher~ the doc
trine of regionalism has been used in bad faith or merely to obstruct the 
progress of international organization-in general. That such cases exist 
cannot be denied.23 They must-unless the bad faith is so flagrant that it, 
can be exposed and the effort discredited in its entirety, which mustr be 
rarely-be met on the merits and argued out on that basis. Above all, the 
issue must not be merely evaded or ignored. . 

Similarly, while this discussion has been concerned chiefly, if not ex;. 
elusively, with the problem of what is desirable in the realm of regional
ism and universalism, we should not forget .that meantime the states or 
their governments-ultimately the peoples-are doing various things · 
having some bearing on the problem. A number of these have been noted 
already. Another type of state action significant in this connection is the 
preference for bilateral over multilateral international arrangements man
ifested at times by various countries, a prominent feature of German di
plomacy in the 1930's. We cannot review in detail all the circumstances 
which would dictate one ·or the other form of arrangement in different 
cases-and there are numerous such considerations on both sides. What 
we must do, however, is to note that bilateralism constitutes an exagger-

20 Treaty of Locarno, Preamble and Arts. 2-4, 7: 54 League of Nations Treaty 
Series, p. 289. · 

' 1 Pact of Organization of the Little Entente, 1933, Art. 10: 139 League of Na-
tions Treaty Series, p. 233. · 

22 Convention of the Universal Postal Union, 1929, Art. 5: 102 League of Nations 
Treaty Series, p. 245. . 

u That is, cases where regionalism has been }l.dvocated, not with a view to render
ing international relations and cooperation m<h-e effective, but with a view to pre
serving greater national liberty of action while pretending to do the other thing. 
See, for example, much of the insistence by the United States on limiting her par
ticipation in international organization to the Western Hemisphere, 
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ated-that is, a very narrow-Corm of regionalism. Even where an effort 
is made to achieve universalism by cumulating many bilateral arrange· 
ments," it iS a bastard sort. of universalism which may conceivably be 
atta.ined. Here as elsewhere we must remember that states may go in for 
bilateralism or other forms of regionalism either on tho pretense that it is . 
a superior:form of international organization or on the basis of cynical 
!ell-seeking or on the basis of some lmbtle or clumsy blend of the two; in 
any case, this does not. modify our conclusions on grounds of reasoned 
analysis. 

The total result of our inquiry is obviously inconclusive and eynthetic. 
Neither universalism. nor regionalism can be adopted as final and exclu· 
mve principles. Both constitute notes or elements which must at all times 
be present, in varying strength, in any political organization, especially 
any international organization-and, what is more, always have been 
and always will be present in this foi'Jll. It there is a general trend notice
able in this connection, it. is a trend from regionalism to universalism. Dut 
this trend is by no means so strong as to eliminate the lormer; and it 
may be admitted that. there is some limited trend today back toward 
regionalism from an exaggerated and superficial universalism. The 
principal task of the student of intemational organization is not to 
waste more time debating over regionalism versus universalism, but to 
study the ways in which, in concrete cases, the two principles can be uti· 
li.zed in combination and the 11tandards to be applied in determining the 
dosage of eac.b to be adopted. The present discussion should point in this 
direction. 

DISTRIBUTiON OF POWERS BETWEEN AN 
INTERNATIONAL GOVERN1\1ENT AND THE 

GOVERNMENTS OF NATIONAL STATES 

.ARNOLD BRECHT 

Chadu.at1 Fa.cu.Ztv, N e'ID School Jrn Socia.l Reaearch 

Universal feeling seems to converge upon the postulate that after this 
war an International Govemment shall be formed to control war and 
peace of the world, and that the United States shall take full share in it. 
This dual demand is considered a fundamental platform on which all men 
of good-will can meet. There is a far-spread tendency, however, to post· 
pone inquiries into its exact meaning and implications. This vagueness 
may have merits for winning popular support. It has none in preparing 
for final action. It may even defeat the movement's purpose, because 

,. C. Hull, "American Foreign Trade Policies," in Carnegie Endowment for 
International Peace, International Conciliation, No. 323 (New York, 1936), p. 458. 
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little may come from the longing for International Government, unless 
details are well prepared in advance. Or, built with a marble fa9B-de on 
shaky foundations, International Government may lead to disaster 
rather than avert it. 

None of the United Nations-at least none of the "Big Four"-has 
thus far given up its sovereignty.1 For this very reason, no insurmount
able difficulty may lie in the way of continuing their alliance to some good 
purpose after the war, and gradually extending it to other nations. That 
is still a far cry, however, from the establishment of an International 
Government which, distinct from the governments of its . constituent 
members, should have the power to take consequential steps independ
ently. If we stake our hopes on this latter type, we must answer the ques
tion of how shall the powers be divided ·between the International 
Government and the governments of the national states? In passing · 
through the immense flood of discussions on International Government, 
it is amazing to see how scant are the contributions to this question:. 

I 

Powers to be given the International Government cannot be discussed 
fruitfully without paying attention to the composition of the body that 
is to exercise them. On first thought, it may seem safe to assume that the 
United States will always be a partner in making decisions. That, how-· 
ever, is a dangerous fallacy. Among the first institutions likely to be con
sidered is an international court vested with authority to make final 
decisions on such vital questions as whether a country has acted as an 
aggressor and whether therefore the members of the international organi
zation are obligated to take certain steps. Such a court has persons as its 
members rather than countries, and although one of its members may 
always be an American citizen appointed on the proposal of the United 
States Government, it is not the government but the individual that 

· renders an opinion in court. If the court directly or indirectly were to 
decide on peace or war, then peace and ,war would not be a matter on 
which the people of ~he United States had a final vote. 

In fact, it would not be much different with American participation in 
the executive and legislative bodies of an Iniernational Government. Only 
if Congress were to direct the vote of the American representatives there 

1 "There are bilateral, trilateral, and multilateral organizations among several 
of the United Nations, but there is no organization of the United Nations as a whole. 
It cannot be said that any action, military or p~litical, has been in any genuine sense 
an action of the United Nations. In the final sense ••• the United Nations is not 
yet a reality. No permanent institution has been established which can be desig
nated by this name." Quincy Wright, "United Nations-Phrase or Reality?," 
Annals of Amer. Acad. of Polit. and Soc. Sci., Vol. 228 (July, 1943), p. 1. 



SM THE AMERICAN POunCAL SCIENCII BJ:VIEW 

by joint resolution of the two houses could one properly sny that the 
Unilecl &alta had a shAre in the decisions. If the country were represented 
merely by delegates of the President or State Department, their vote 
might be in conflict with the opinions of Congress, which, according to the 
Constitutio~, has the power to declare war. EYen if the boldest dreams 
should come true through the establishment of an international parlin.· 
ment. chosen in universal elections, the United States as a nation would 
have no vote unless its representatives were held to cast their votes uni· 
formly on the basis of a preceding caucus decision. 

These are great difficulties in themselves. They are aggravated by the 
fad that, although American members of international bodies may pre· 
sent the views of the United States correctly and efficiently, they may be 
outvoted in court. as well as in council and legislature, unless unanimity 
be required as it was in the League, or at least unanimity of the Great 

· Powers. Thus the decision on war. and peace may not rest with the 
United States, either in form or in substance. 

We must face these difficulties squarely and not leave it to opponents 
to bring them into the battle. To preserve the peace of the world, to save 
civilization, and to develop higher social standards, the United States 
should certainly brace itself to overcome narrow isolationist feelings and 
show its good intention to cooperate in the establishment of International 

· Government. But it should do so constructively, after thorough analysis 
of the entire problem, rather than blindly. 

Sacrifices in self-determination will be more readily accepted if the 
powers of the International Government are to be slight than if they are 
to have vital importance. To give the International Government non· 
consequential powers does not, however, seem to help us towards the end 
we are seeking. On the contrary, the leading idea is that in certain situa· 
tions the International Government should decide on war !or all member 
states, especially if one country, without being provoked, should attack 
another for any reason anywhere in the world. Furthermore, it should have 
an armed force, called an International Police Force, even in peace-time, 
and a monopoly in the production and use of certain weapons. These, in
deed, are not matters of slight concern. 

The main problem remains, therefore-however much we try to escape 
from it-whether war for the United States shall become the automatic 
consequence of a decision made over the head of Congress and people of 
the United States by an international court, council, or legislature. If the 
question were only that of minor upheavals to be suppressed by concerted 
action, it might not seem too bold to leave the decision to an international 
body. But there is no guarantee that aggression will come only !rom minor 
powers, or that it will not end in global confta.gration. At any rate, no 
"police action" undertaken by the International Government would be an 
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action merely of that somewhat impersonal body. It would automatically 
engage the United States. Its duration, scope, and result would decide the 
fate of the United Stat~s e."tactly as if this country had gone to war on its 
own determi.n.ation. If the cause were remote and of doubtful justification, 
Congress might have hesitated. Once drawn into the conflict without its 
consent, there is little choice but to go on. 

For all these rea5ons, I feel that pledges, if any, of the United States to 
surrender to an International Government the power to decide on war and 
peace cannot be general and unconditional. Special arrangements may, of 
course, be made with other countries for mutual assistance in regard to 
8pCcific dangers, such as reb~llion of defeated countries. But pledges in 
general terms, covering any disturbances anywhere in the world, ~ot 
be recommended before certain conditions are fulfilled. Suppose Great 
Britain withdrew from India before the various states there came to an · 
agreement on a reasonable and constructive federation or some other sor~ 
of peaceful r~gime. In that event, according to the best judgment, some 
sort of war would be likely to arise. It would not be merely civil war, but 
war between what then would be separate states. Should any such aggres
sion in any part of India against any other part compel the United States 
to rush to the protection of one of the parties? Again, if Europe be left in 
a condition of atomistic anarchy of small states with no constructive links 
between them and with intolerable injustices prevailing, the United States 
would have good reason to refuse being drawn without its consent into 
any '\iolent conflict certain to arise from such conditions. 

In sum, if the United States were ever to surrender the decision on war 
and peace to an international court or council, such transfer could not be 
recommended regardless of whether conditions were just or unjust, reason
able or unreasonable, constructive or destructive, encouraging or depres
sive. It should be envisaged only on conditio~ that a just and workable 
order of the world is going to be established, and go into effect only in re
gard to regions where this is achieved. In the meantime, the United States 
should be extremely active in brinc,oing that order about (see u, below), 
should promote other aspects of International Government (see m, 
below); but, except for special alliances against specific dangers, it should 
keep the decision on war and peace for itself in its own hands.1 

• This article rests on the negative assumption that a complete monopoly in 
armaments for the International Government will not be obtainable at the outset. 
Professor R. M. Maciver (Towards on Abiding Peau, New York, 194:3) rightly 
emphasizes that until it is ~chieved the dange~f wars among nations will persist •. 
He urges, therefore, that the monopoly should e brought about, if only by gradual 
steps. Strong as his argument is, it shows imp · citly that until the millennium is 
reached nations and federations must be on their guard. I plan to review this impor
tant book, which came out after this article was written, in the November issue of 
Social Ruearch. 
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II 

To establish just. and orderly conditions in densely populated territories 
which are divided among a great number of national units, and efficiently 
to control practices that may lead to war there, more is necessary than a 
world-wide International Government erected as a superstructure im- . 
mediately over the national units. Control must begin much earlier than 
with the suppression of actual aggression, and it must be automatic, i.e., 
independent. of any initiative to be taken by some government agency. 
This can be achieved to an adequate extent only within regional federa
tions. V." e must, therefore, accustom ourselves to thinking in terms, not of 
cme International Government, but of several levels of such governments, 
including minor regions, such as federations of medium-sized states; 
major or quasi-continental regions, such as a European or an Indian" 
Federation; and a global organization, which may originate in the United 
Nations or the League or Nations, or both. 

It. is not necessary that quasi-continental combinations be "perfect 
unions" with a federal monopoly in foreign policy, in armaments, in inter
state commerce, and the like. It is sufficient that they be limited to a few 
well-defined purposes, i.e., that they constitute limited-purpose federa
tions.• Among these purposes, however, must be that of preventing war 
among the members by a number of devices, which must begin operating 
far earlier tha.n with the actual event of unprovoked aggression. Such de
vices should include: (1) ~Iaintenance of certain minimum standards of 
freedom and equality of individuals within the member states. For, it 
some authoritarian government is able to silence any kind of possible 
opposition by terroristic methods, it can more easily prepare for aggression 
and do so secretly. On the other hand, it freedom and equality are secured 
to all individuals, including those who belong to political, racial, or re· 
ligious minorities, the present sinister significance of boundaries is modi
fiecl. (2) ~Iaintenance of a certain minimum of political institutions to 
secure popular representation and free elections. This, too, is a guarantee 
against secret preparation for aggression. (3) 1\Ia.intenance of certain mini· 
mum conditions of free communication, free traffic, and free commerce 
within the federal territory and with the world at large. 

To establish adequate standards of this kind efficiently for the whole 
world is not feasible, because-as we shall see in section 111 below-tradi
tional views in ·the various sections of the world are too different to be 
brought upon a common denominator other than one of extremely low 
standards. Nor can world institutions secure automatic control. Within 
regions, such control can be established. Individuals whose rights are 

1 See my article on "Limited-Purpose FederatioiUJ" in Social Research, Vol. 10 
(May, 1943), p. 135. 
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violated by local (national) authorities can be granted appeal to federal 
courts, or to one federal supreme court, and the federal court or courts 
can be authorized to go into the details of the case with the usual tools of 
evidence, including inspection on the spot. Numerous federal state(have 
demonstrated that this arrangement is workable. The United States, 
Canada, and Australia have proved that it can operate on a continental or · 
quasi-continental scope. · 

In Europe, too, there will be no difficulty, after the defeat of totali
tarianism, in establishing minimum standards ·and their automatic con
trol to a remarkably high degree, 'at least outside of the Soviet Union and, 
at present, Spain. Spain is likely to fall in line soon. · Wbether the Soviet 
Union is ready to accept minimum standards and their effective control 
by federal institutions, depends on her own decision. If she should wish to 
stay apart, it would not affect the significance of the arrangement for the · 
rest of Europe. Nor would it preclude her from continuing treaty relations 
with Great Britain and eventually entering into such relations with other 
members of the European Federation,. as tlus federation is to be one of 
limited purposes only rather than a perfect union or bloc. Members may 
enter into any treaty relations with outside powers, provided they are not 
in contravention of the principles and limited purposes of the federation.' 

Other measures which would tend to prevent war within a regional 
federation lie in technological and economic fields. While it is not feasible 
to monopolize public control of the main railroads of the whole world, it is 
quite possible to do so within a densely populated continent. This holds 
true for the main continental airlines as well. If thus the most important , 
means of transportation by land and air are brought under federal control, 
preparations for war are strongly checked from this additional angle. . 
Federal control of other public utilities may follow. Furthermore, institu
tions to facilitate interstate commerce can be equipped with greater 
powers ori a continental than on a global scale. It is not feasible for global 
institutions directly to establish the necessary interstate arrangements 
within densely populated regions like EUrope or India, although the details 
should keep in line with a world-wide schedule. 

Such regional organization as here outlined protects neighboring sta.tes 
from mutual attack more efficiently than any clumsy machinery on the 
global level can do directly. It takes the rigid meaning from intra
continental boundary lines. It secures life and liberty and regard for 

' A catalogue of such minimum standards as may be adopted and automatically 
controlled in Europe may be found in my artfcle on .,European Federation; The 
Democratic Alternative," in Harvard Law Revi~w, Vol. 55 {Feb., 1942), pp. 561 ff. 
Such minimum standards should not be confused with a bill of rights, as they include 
far less than does such a bill in its traditional meaning. The reasons are discussed in 
the article. 
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human dignity, irrespective of where people live. In barring terroristic 
r~gimes, it meets the greatest dangers in psychological preparation for 
war. I& tontrols important tools such as transportation by land and air. 
It interlocks the economic'and technical affairs of the member states. 

Measures . directed immediately against armament and aggression 
. should be regarded as an important rmpplement, but no more than a 
supplement, to those more constructive features. General disarmament 
alone, without justice, would not abolish war-people would fight with 
scythes and bricks, but fight they would il they· felt frustrated, unless 
they were confronted with superior power. Leaving aside here the 
question of discriminative measures against defeated countries dur
ing a transitional period, nothing could better serve to quell fights 
between neighboring peoples than a complete federal monopoly of 
armaments. That, however, may be impossible to achieve, even in 

• regional federations. A .,Declaration ·Of Aims and Principles for a Euro· 
pean Federation," distributed recently by the Pan-European Conference,• 
has indeed proposed such a complete federal monopoly in armaments for 
Europe. It has further advocated that the commander-in-chief of the 
European Police Force should always be chosen from one of the smaller 
nations of Europe. These proposals are, however, unrealistic, at least in 
case Great Britain should care to be a member of the European Federa
tion, which l think would be highly desirable. British autonomy regarding 
the navy would be abolished and all British armaments subjected to the 
control ol a federal European council in which Great Britain would have 
only one of several votes. I am afraid such ideas, in over-simplifying mat
ters, do more harm than good to sound endeavors towards some kind of 
European federation. II Great Britain were ever to yield control of her 
armaments entirely to an International Government, she could do so only 
to a World Government-on condition that all others did the same-or to 
a Government of the British Commonwealth, or to an Anglo-American 
union, but not to a Pan-European Government, unless it were controlled 
by her.• 

It is less utopian-although still very optimistic-to think that Con
tinental Europe without Great Britain and Russia may reach complete 
monopolization of its armament questions under federal control. In that 
event, some special arrangement with Great Britain will be necessary. At 

• See New York Time~, June 5, 1943, p. 18. 
• The Pan-European Conference haa no mandate to l!lpeak for Europe, except 

the mandate of reason. h actually consists of a Bell-appointed board of three mem· 
hers, who make their 11tatements according to their own judgment, with or without 
previoua discussion with the members of the Conference or its committees, who-
although equally handpicked-have no vote. 
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least, the European Covenant should try to provide for some effective 
limitation of armaments within the member states and a federal monopoly 
in the production and possession of certain heavy arms. A federal police 
force may be set up to enforce the Covenant whenever necessary, after the 
federal supreme court has declared that a member state violated its con
stitutional duties or in case of aggression. To suppress armed rebellion; -
conditions ~nay be formulated under which all armed forces of the member 
states are to be subordinated to a federal commander-in-chief to be ap
pointed by the council or legislature. 

In sum, distribution of powers between the supranational government 
and ~he national governments can be outlined effectively for a regional 
federation. It may even be possible to leave details, in so far as· they can
not be formulated definitely in the formative stage of the federation, to a 
legislative body to J}etermine with qualified majorities. Thus one may · 
boldly imagine an article on distribution of powers in the Constitution of 
the European Federation which would read as follows: 

.,The Legislative Body of the Federation has the power, by two-thirds of the 
votes cast, to establish, valid for the entire territory of the Federation-(!) mini
mum standards to protect individuals from arbitrary or cruel measures; (2) mini
mum political rights of representation and minimum standards for free elections; 
(3) minimum rights of emigration and immigration; (4) minimum standards to pro
tect national, racial, and religious minorities; (5) principles for the solution of tech
nological, economic, and financial problems; (6) principles restricting armament and 
the production of arms in the member states; (7) principles for the arbitration of 
conflicts between member states . 

.,The Legislative Body may furthermore create institutions designed and author
ized to control the application and execution of the standards, rights, and principles 
so established, and for the arbitration of conflicts between member states. It may 
maintain military and police forces on behalf of the Federation and undertake the 
production of arms, especially those the production of which has been denied to the 
member states, subject to principles that ~Day be established by a world-wide organ
ization . 

.,The Legislative Body, or by delegation the Executive Body, may determine 
economic, police, and military measures to be applied against a member state that 
should violate its obligations under this Constitution; provided that, except in de-· 
fense against aggression or armed rebellion, no such measure shall be applied before 
the Supreme Court of the Federation has established the violation. 

uNo decision of the Legislative or Executive Body may discriminate against any 
member state, except in so far as such discrimination is devised to secure compliance 
with legitimate rulings after they have been violated and until compliance is at
tained.' Controversies about the validity of federal decisions are decided finally by 
the Supreme Court. 

' Temporary discriminations resulting f~om ~efeat in the present war are a mat
ter of armistice conditions and peace treaties rather than the affair of the Federation, 
which is bound to observe them as long as they are in effect. 
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•Dec~iona of the upslative or Exe-cutive Body and other Ieder&! in11titutione, 
unleea they exceed the powers cranted. ha\-e euprematy over tontradictory etate and 
Joal ftculationa.''' 

All this may be feasible on a regional level. Far less can be done on a 
global scale •. But considerably more can be accomplished on the higher 
level after some regional eettlement of this kind has been reached. 

m 
II we now return to the distribution of powers in matters of war and 

peace between the governments of individual nations and an International 
Government of global jurisdiction, the problem has lost much of its strin
gency. Once Europe and other densely populated regions have been or
ganiJed utistactorily 110 as to maintain regional peace tinder normal 
conditions through regional institutions, it remains for a global organiza
tion mainly to do two things, namely, to provide subsidiary support in the 
maintenance of regional peace and to maintain peace between· regions or 
empires. Hard as it is to plan for a world government with such functions, 
it is a problem much more limited than that of dire'ctly policing and 
pacifying all the individual nations. 

(1) Whenever a federal government is threatened by the rebcl11on of 
one of ita member states in violation of basic principles, it may call for 
help, if that should be necessary. Whether the United States cared to grant 
military support would, under the old system, be for Congress to decide 
from case to case. To leave such well-limited decision to a World Govern
ment, in which American delegates would have an adequate vote, can be 
11eriously considered. 

(2) All justiciable conflicts between federations or between them and 
the remaining independent units or among the latter may be subjected 
to the decision of a World Court. This problem is so familiar that I need 
not discuss it here. The risk for the United States in subjecting itsell to 
this procedure is so limited that it can well be endured. 

(3) Non-justiciable political conflicts may be subjected to compulsory 
arbitration. There are 11everal alternatives as to jurisdiction and procedure 
ol arbitration and the meaning of the award. To choose among them is 
beyond the purpose of this article. 

(4) As to the limitation of armaments, the world-wide organization 
would, after the defeat of the totalitarian countries and the establishment 
of Europe's federation, be faced with a problem not very difi'erent from 

• The above suggestions paraphrase more moderate onee made in "European 
Federation," cited above. See that artide as to details and also regarding the com· 
position of the Legislative Body and the distribution of votes. The result of the 
latter propoeals wu that decisions for which two-thirds majority was required could 
be blocked by any two or three major countries or any ten minor ones. 
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that of making an agreement between Great Britain, the United States, 
and the Soviet Union. Once agreement on limitations is reached, inter
national institutions may obtain-the power to supervise conformance with 
the established principles. This right of surveillance would then be one of 
the powers transferred to the International Government. The right to de
termine the principles themselves could hardly be surrendered in this way •. 
They must be established in the Covenant or by subsequent agreements. 

(5) The International Government may furthermore obtain the power 
to administer territories, facilities, and plants for the common welfare of 
humanity. Such arrangement may be of greatest benefit in the administra· 
tion of colonial territories, of canals and straits of global importa:nce, of 
international airways, of air fields, and of plants for the production of such 
armaments as under the agreements on armament restriction may not be 
produced by individual states or regional federations. The difficulty here . . 
is less with the formulation of the powers of the International G.overn
ment than with the acquisition of the territories and other assets. from 
those who own or control them today., 

(6) In this context, the International Government may also obtain 
the power to maintain an international police force and to summon 
armed forces from the member countries in those rare cases in which the 
International Government is given the power to start armed expeditions. 

(7) In addition, the global organization may pursue humanitarian, 
social, technological, economic, educational, and similar aims by establish
ing institutions which in these fields have independence in the disburse
ment of their funds and the claim to obtain ilrlormation from the member 
states, but normally no further powers. 

(8) Specific boards with broader powers in these fields may _be estab .. 
lishcd for deciding on well-defined questions and discharging well-defined 
administrative functions. Such boards may emerge in the field of currency 
stabilization or of trade regulations, and also in that of giving passports 
to stateless persons. The powers of these boards must be determined 
exactly and specifically. This can be done either in. the original Covenant 
or in subsequent treaties. 

(9) l\iaintenance of basic standards of individual justice and individual 
security-primary function of regional federations-can play only a minor 
r6le, if any, in the direct activities of the global organization. It is, ·of 
course, highly desirable that the global Covenant establish minimum 
standards of individual justice and security everywhere in the world and 
provide world courts which will hear appeals from countries where. such 
standards are not secured either directl;}f or through federal institutions; 
or where the municipal or federal courts deny justice. But it is not difficult 
to foresee that, while a regional bill of minimum standards can be elabo
rate and powerful, a global bill is doomed to be vague and timid and to 
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leave ample loopholes. 1 Nor would it be technically feasible to grant every 
individual appeal to a global supreme court just as to a regional one. It 
would be a great achievement it the executive council of the 'Vorld Or· 
pniu.tion could be given the power to bring the violation of fundamental 
principles of justice in any part of the world to a judicial procedure before 
an internation.a.l court. Or, as Quincy Wright has proposed, the court itsclt 
may be given the power to accept individual complaints if it thinks they 
are so important as to warrant the procedure, although this selection is a 

. i)olitieal rather than judicial decision. One glance at the Soviet Union or 
colonial empires will d&mpen hopes that the powers given the global 
organiu.tion in this respect will go very far. But the attempt should be 
made with an ardent and crusading insistency. 

(10) The chances are even worse that minimum standards as to politi· 
cal rights ol individuals or groups for participation in government can be 
stipulated on a global scale. 

In sum, the functions of an International Government of global juris .. 
diction can be most easily developed in the administration of facilities of 
world-wide significance and as a eubsidiary controller of afl'airs that can
not be mastered by regional arrangements. Its importance should be 
sought, not in individual, local, or regional, but in world afl'airs. 

INTERNATIONAL ADl\IINISTRATION: LESSONS 
• FROl\1 THE EXPERIENCE OF TilE LEAGUE 

OF NATIONS 

EGON F. RANSHOJ'EN·WERTIIEI.MER 

TA1 American UniveTtily 

The time has come to prepare in advance everything that can legiti
mately be prepared for the revival of international activities after the 
present catastrophe. Since there are too many unknown factors, it is im
possible to envisage the international machinery of the future in all of its 
details. We cannot as yet foresee the shape that the agency or agencies 
eventua.lly superseding the League of Nations will assume. The interna
tional organization-to-be will certainly assume a striking difference in 
character, dependent on whether the League is reconstructed or a different 
type of international agency is created. From an administrative point of 
view, however. the problems will not be so di.fierent from what they were 
before; it will therefore be fruitful to discuss some of these problems in the 
light of the Geneva experience. 

1\Iuch of this experience cannot be found in reports and minutes, or, if 

• See "Limited-Purpose Federations" (cited above}, p. 144, especially the refer· 
ence to the Slavery Convention of the League of Nations of 1926. 
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recorded, is unintelligible even to the informed outsider ·who relies ex
clusively on documentary material. Thus, the chief repository of informa
tion and the main source of interpretation must be sought in the memories 
and minds of present and former League officials, now dispersed all over 
the world. Unless an effort is made to collect this material, there is danger 
that much of it will be lost. Having been connected for more than ten· 
years as a senior l\iember of Section· with various services, political and 
·non-political, of the League Secretariat, the writer can claim a certain 
practical experience on which to base his observations. The severance of . 
his connection with the Secretariat, on the other hand, affords him free
dom to speak without official restraint. 

I. STATUS OF THE HEAD OF THE INTERNATIONAL AGENCY 

Article VI of the League Covenant, the constitutional basis for the · 
activities of the permanent Secretariat, stipulates that the "Secretariat' 
shall comprise a Secretary-General and such secretaries and staff as may 
be required." Paragraph 3 states that "the Secretariat and staff. of the 
Secretariat shall be appointed by the Secretary-General with the approvaL 
of the Council," and Paragraph 4 requires that "the Secretary-General 
shall act in that capacity at all meetings of the "Assembly and of the 
Council." Only one further indication as to the role of the Secretary7 

General is contained in the Covenant. Article XI declares that in case of 
emergecy "the Secretary-General shall, on the request of any member of 
the League, forthwith summon a meeting of the Council." 

Even if we had no supporting evidence in contemporary literature, it 
would appear from the mere wording of the Covenant that in the minds 
of the original shapers of the instrument the head of the permanent Secre
tariat was to be an administrative officer and not a policy-shaping one. 
Only in staff matters were broad powers conferred upon hhn. But even 

·this semi-dictatorial position in questions of personnel would probably not 
have been granted had those who drafted the Covenant been able to 
foresee the subsequent development of the League Secretariat, the staff 
of which comprised 664 officials in 1930 when the League was at the 
height of its development.1 

It is easy to see in retrospect that it was an initial error in the original 
construction of the League to conceive the head of its executive branch as 
a kind of superior official. The mere designation of the post as "Secretary
General," and not as "Chancellor," as originally suggested, is a clear in
dication of the desire to restrict the functipn to a narrow range of responsi
bilities. :Moreover, the choice of the persdn selected to fill the post as first 

1 At the same time, the International Labor Office employed 424, and the 
Registry of the Permanent Court of International Justice 24, officials. 
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Secretary-General gave further indication of the intention of tho fathers 
of the Covenant. Sir Eric Drummond 'ft·as a member of tho Driti:~h 
diplomatic service. Nothing predestined him for tho unique mission he 
was asked to undertake except the keen interest he had taken in tho work 
of the League of Nations Commission in Pans. lie grew, however, with 
his task and with the importance of the work entrustt'd to him. 'Yhilo 
lacking in imagination, he had respect for the imagination of others and 
was prepared to take risks while essentially 'remaining a British civil 
servant. He was not an inspiring leader of men, but he 'ft'as certainly 
more than an able administrator and organizer. Sir Erie might have gone 
into history as a pioneer and prototype of tho international administrator 
of the future had not his stature suffered subsequently by his acceptance 
ol an ambassadorship and his identification with the policies of Sir John 
Simon and Neville Chamberlain. The picture of the creator of the League 
machinery trying to appease 1\Iussoli~ as II. l\1. Ambassador to Rome was 
more than could be home by those who had considered him through· 
out. thirteen years as the embodiment of the spirit of Geneva. 

D. TBJ: .ART AND CRA.rr or RECRUITING INTERNATIONAL PERSONNEL 

In a Sidney Hall lecture, delivered by F. P. 'Valters at Oxford, the 
former British Undersecretary-General of the League Secretariat gave a 
graphic account of the dilemma facing the first Secretary-General. Should 

·the secretarial work of the Assembly, tho Council, and the other League 
organs be entrusted to a staff composed of national delegations? 'Vas an 
international civil service possible? Sir 1\laurice Hankey, who had been 
invited, and had declined, to serve as the first Secretary-General, was in 
favor of an organization based on national representation in the future 
international body. Sir Eric Drummond boldly decided from the first "to 
organi.ze his staff as an international civil service, each official being sup
posed to act only on the instructions of the Secretary-General and in the 
interest ol the League, without regard to the policy of his own govern· 
ment."2 

It must have been a unique adventure on which Sir Eric embarked. No 
precedent existed which could have ~ded him in implementing his 
momentous decision. The existing public international union.~ and bu
reaus, such as the Universal Postal Union, with their small staffs offered 
no comparable prototype. The multi-national civil service of the old 

. Austro-Hungaria.n 1\lonarchy, recruited from about eleven nations, could 
not serve as a pattern either, as it was based on the loyalty to a sovereign 
state which had grown by a slow process spread over hundreds of years. 
lwioreover, the example of the interallied bodies of the preceding war sug
gested a system of delegations rather than that of an international civil 

• "Administrative Problems of International Organization," Barnett Ilout~e 
Paper No. 24 (London University Press, Humphrey Milford, London, 1941). 
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service. There is, however, hardly any disagreement regarding the wis
dom of Sir Eric's momentous decision, and it is e.""ttremely unlikely that 
any future international agency would revert. to the system o£ national 
representation. 

None of the persons originally called upon to assist the Secretary
General in the recruitment of his fast-growing staff had any previous ex- · 
perience in personnel management. Apart from the principle of creating 
an international civil service rather than a multi-national administration 

• composed of national nuclei, the guiding idea was to make appointments 
only after the administrative need had arisen in each individual case, and 
not to create in advance the administrative frames for needs which did 
not yet actually exist. 

This modus procedendi was successful because of the glamor of service 
in the League Secretariat a.nd the attractiveness of the League salaries' 
compared with salaries paid to public officials in the countries of the Euro
pean continent. League emoluments were generous, but by no meanS ex
cessive if compared with those of diplomatic officials abroad instead of the 
salaries paid to officials at home. The erroneous application of the yard
stick of national salaries led to false comparisons, paradoxical evaluations, . 
and to polemics the heat of which can be explained only by the background 
of general European impoverishment and envy. The Bulgarian member of 
the Financial Section, for instance, received a salary which was in gold a 
multiple of the Bulgarian prime minister's pay. The standard of living of 
the gentleman in Geneva was nevertheless incomparably lower than that 
of his first magistrate at home. 

Apart from a majority of the French officials, who, as a rule, lived below 
their income and were, therefore, able to effect savings, the majority of 
the higher officials spent their salaries in full. Duties of a representative 
nature accounted for this, besides the necessity of sending children home 
for education. Swiss educational institutions were certainly among the. 
best in the world, but schooling in Switzerland could not possibly qualify 
the children of Swedish or Rumanian officials for a professional life in 
their respective countries. 3 The a-patriation index in the international 
salaries was therefore fully justified, as w~from this point of view-the 
exemption from taxes which was part of the diplomatic immunities 
granted to the officials of the First Division.• Similar arguments apply to 

• Naturalization of international officials in Switzerland was practically pre
cluded by the fact that the officials of the First Division enjoyed diplomatic status 
and were, therefore, neither Swiss taxpayers n~r residents in the legal sense. 

'The term "First Division" was used in ked{>ing with the British administrative 
practice. According to the Report of the "Committee of Thirteen" (1930), this Divi
sion "comprises the staff which directly gives effect to the resolutions of the Assem
bly, the Council, and the organs of the League a.nd carries out the preparatory work 
on which their decisions ma.y be based; it consists of the present members of the Sec
tion and officials occupying higher posts." 
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the intermediary and clerical statTs (n, and to a certain degree xu, Divi
&on). On the occasion of the Lytton Report, considerable sums were of· 
fered by Japanese agents to the clerical staff for a premature disclosure of 
that document. The attempt, it is gratifying to say, was wholly unsucc('ss-
ful. ' 

Slowly, rules and regulations for the recruitment of the international 
staff evolved. They were tinally integrated into the StafJ Regulations, a 
copy of which ·was transmitted to the successful candidate together with 
the letter of appointment by the Secretary-General.• As the relevant para
graphs of the StaJI Regulations are hardly accessible to the public at 
large, it may be of some documentary value to accompany the following 
comments and evaluations by excerpts from these regulations.• 

Article 9 of the Staff Regulations states that "all positions in the Secre
tariat shAll be open equally to men and women." This stipulation reflects 
the considerable influence which feminist pressure groups were able to 
mobilize at the beginning of the long armistice. Women found, compara
tively speaking, less obstacles within the Geneva administration than in 
any other public administration, not excluding the British civil service, the 
diplomatic branch of which, at that time, was still closed to persons of the 
feminine sex. :More than a dozen women held, in the first decade, positions 
of administrative rank. One of them, Dame Rachel Crowdy, was in charge 
of the combined Opium and Social Questions Sections. When the reins of 
the Secretariat passed from the hands of the first British Secretary
General into those of his French successor, the administrative r6Ie and 
importance of the women officials degenerated slowly and almost imper
ceptibly, but steadily. Women who left were not always replaced by 
women. Dame Rachel Crowdy had already been replaced by a Swedish 
diplomatist under Sir Eric. :Miss Nancy 'Villiams, who for many years 
headed the personnel office and had been an able il slightly erratic chief of 
service, was succeeded by a Czech director of personnel. By 1938, the 
number of women .belonging to the First Division was cut in half, and 
those remaining were mostly employed in technical work. They were heads 
of the English Interpreters', Translators', and Pr~cis-,Vriters' Service, and 
of the Children's Information Service, as well as editors of the Official 
Journal, etc. 

In fairness to 1\1. Avenol, the second Secretary-General, it must be said 
that this retrograde development not only was a consequence of his per-

• The following quotations are bMed on the March, 1932, issue of the Staff 
Regulations. The innumerable amendments introduced by the Secretary-General, 
especially after 1937, have been neglected, as a rule, because they were less dictated 
by the normal evolution of the international adminiRtration than by the exigencies 
of a growing emergency. 

• While restricted in their circulation, the Staff Regulations are not a confidential 
document. No breach of any official secret is therefore involved in the publication of 
these excerpt&. 
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sonal views and tastes, but reflected a general development. A first con:
sequence of the decline of democratic government in Europe was the 
decrease of women holding administrative rank in the various European 
administrations. To find women with the necessary_ technical qualifica
tions and experience became more and more difficult. The cadres from 
which these women could be recruited were disappearing. 

Article 10 of the Staff Regulations is devoted to the "Recruitment in. 
the First Division." It is more revealing in what it omits than in what it 
specifies. Such recruitment shall "be effected with special regard to the 
international character of the Secretariat and the importance of securing· 
the collaboration on its staff of nationals of various Members of the 
League." The term "special regard to the international character" is" de
liberately vague. But it implies a number of important aspects: the need 
of recruiting the type of person best suited for international work, and the, 
(by no means complementary) need of distributing the available posts 
more or less evenly among the various Member States. The Secretary
General found himself face to face with the problem of reconciling a fair 
distribution of posts among the different nationals with securing, simul
taneously, the best possible men and women for the available openings. 

The Secretariat had to be made fairly representative of the different 
nationalities, cultures, and regions participating in its organization, even 
if no proportional representation of the Member States according to their 
importance or their contribution to the 'League budget was envisaged. It 
would have been absurd to deny Soviet Russia a post or posts in the 
Secretariat after her entry into the League, even if at that moment no' 
vacancy existed. 7 A member representing one-sixth of the inhabited globe 
was clearly entitled to representation on the international staff. 

The legitimate desire on the part of the head of the organization to 
make the Secretariat truly representative of the countries participating in 
the League soon was viewed by these countries as a positive right to have· 
officials of their own nationality appointed on the staff. Some countries, 
among them the Poland of Marshal Pilsudski and his successors, did not 
hesitate to submit the Secretary-General to open pressure, at times closely 
approaching blackmail. ' 

7 As a matter of fact, Soviet Russia never claimed more than one post in the 
Secretariat, that of an Undersecretary-General-a purely political position. Russia 
showed no desire to participate in the various activities of the Secretariat. The 
official explanation given for this attitude was that Soviet Russia could not spare 
a sufficient number of qualified administrators to fill other positions within the 
Secretariat. The powers in Moscow probably f~ared that, removed from control and 
close supervision, some of its citizens might fa'll victim to capitalist contagion and 
begin to doubt the superiority of the Soviet aystem. Another explanation is that the 
Kremlin by this attitude wished to indicate its disinterestedness in all but the politi
cal aspects of the League work. The fact that the Russians, in spite of considerable 
encouragement, never presented candidates for any position within the International 
Labor Office lends weight to this interpretation. 
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The quality Of the mtcrn:LtionaJ staff \\"&S the BCCond major &sped im· 
plied in the abo,·e-quoted passage from Article 10. To recruit collaborators 

• of the right type was a delirate and difficult task. It could not be Mtis
faetorily accomplished according to mere rules and standards, but clearly 
demanded ~ intuitive approach to human qualities on the part of the 
appointing agency. 

m. QUAUnCATIONS J'OR L~TJ:RNATIONAL ADlUNISTRATION 

· To the outsider, it might seem that entirely de-natioruilizcd individuals, 
internationalists by temperament and cosmopolitans by upbringing and 
personal taste, would be best qualified for intern:~.tional service. Such an 
opinion, however, is not subscribed to by those with inside knowledge. 
Experience has tau~t even the most fanatical adherents of the League · 
that. members' of the cosmopolitan tribe of globe-trotters and persons 
without. country or roots were, if not useless, certainly far less usc!ul than 
typical Frenchmen, Englishmen, Poles, or Czechs, who, while essentially 
rrmaining nationals of their countries in their outlook and reactions, had 
become convinced of the necessity of an international body. Only the 
blending, in one person, of national characteristics with a belief in the 
necessity of the international work or the League enabled a person to 
eerre with real useCulness within an organization the task of which was 
to reconcile national aspirations with international action. 

It was .nothing short of the miraculous that such a synthesis was almost 
reached in practice during the first decade of the League's existence. The 
Secretariat became a collective entity, passionately devoted to its supra
national work, but never utopian nor, in a sentimental way, pacifistic. 
This was made possible by preference being given to candidates whose 
past services and experience, writings, or public activities suggested a deep 
sympathy for the underlying purposes of the League, but who, at the same 
time, had been able to gain or preserve the respect and good-will ol their 
national authorities. 

1 should like to illustrate the recruiting method employed by the manner 
in which 1 myself was called upon to join the Secret:tria.t in 1930. A post in 
the Information Section had become vacant lor which I seemed qualified 
by my past activities, my age, and my knowledge of languages. Having 
as one of about a hundred persons submitted my application, I was sub
jected by my future chief, :M. Comert, the director of the Information 
Section, in the course of a long promenade in St. James Park, to an in
formal but none the less serious examination. I was questioned regarding the 
motives which had induced me to apply for the pOst. This was. apparently· 
done in order to find out whether I had the kind of approach to the ques
tions of international cooperation that would make me assim.ila.ble in the _ 
League Secretariat. It was a kind of philosophical test, a quest for my 
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Weltanschauung. Having passed these preliminaries, my Foreign Office 
was requested to state its opinion on the different candidates of my own 
nationality. By securing at least tacit consent on the part of ,the govern
ments, the Secretary-General gained a kind of collateral security. 

Other appointments were made in a less personal manner. In later yep.rs, 
the method of formal examination loomed increasingly large and beca:t;ne _ 

. more and more the rule, especially for appointments .in technical sections~ 
On paper, the system of examinations looked most equitable, precl:udip.g, 
arbitrary and undue patronage. But in practice it put the- administration 
face to face with nearly insurmountable problems, save in regard to ap-

. pointments for technical work for which a specialized type of .training was 
required. A major obstacle was one peculiar to international' administra
tion-the difference in the educational background of candidates coming 
from such widely separated countries as China and Gre~ce. It was ex
tremely difficult to evolve a type of examination which would not in:., 
voluntarily discriminate against certain candidates because of a standard
ized method of formulating questions and grading them. But even if. it 
had been possible to overcome these obstacles, a difficulty of another order 
re~nained. Most of the persons applying for positions in the First Division· 
had already achieved professionaf success and therefore would not will
ingly have submitted to an examination. The chief, if negative, value of 
examinations was perhaps that they provided the League with a safeguard 
against second-rate candidates in whose behalf strong national pressure 
was being applied. 
j In other respects, the difference of educational standards proved-Jess of 
an obstacle than might be assumed. Certain university degrees constitute 
a fairly good common denominator, whether the candidate be English, 
Rumanian, or Chilean. Qualifications for higher administrative posts are 
fairly comparable in the countries of Western civilization. The problem 
becomes baffling only when it is necessary to deal with persons belonging 
to entirely different cultures or races. An Indian or a Chinese trained and 
educated in his own country would certainly better represent India ·or -
China from the point of view of the psychology of his country.- But
leaving aside the language question-his lack of familiarity with the 
customs of the Western world and the traditions and techniques of a 
Western administration might make him practically useless for the day-to- · 
day routine of an international agency-and also to his own country. The 
way out chosen by Geneva consisted in recruiting Asiatics trained in London 
or Paris, and hence thoroughly familiar with Western habits and adminis
trative traditions. While this compromise worked admirably.in the case 
of some Chinese, it proved unsatisfacto~ in the case of the Indians, some 
of whom could not be considered representative of their country. Certain 
of them considered themselves more "Oxford men" than exponents of the 
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inarticulate millions of India-more English gentlemen than their genu· 
indy Anglo-Sa.'ton colleagues-. The Japanese, of course, \nre as a rule 
able to present candidates efficiently trained for their '\\·ork, supremely 

· qualified, entirely '\\·esternizcd in their outward appearance, hut Japanese 
when faced with the dilemma created by the sinister development of 
Japanese politics. 

One of the most serious problems lacing tho chief of personnel of an 
international agency can he summed up in the juxtaposition: "language 

. proficiency versus general ability." Twenty years of experience in inter· 
national administration have shown that a natural gilt for languages is 

· often· in inverse ratio to other qualifications and gilts. In the case of 
persons whose mot~er tongue was English or French-the two official 
languages of the League-the problem was of minor importance, although 
sufficient. knowledge of both languagc!:!1 was required of any League 
official. Persons whose mother tongu~ was neither French nor English 
were at a special disadvantage. In addition to their mother tongue, a full 
knowledge of one of the two official languages and a knowledge of the 
other sufficient to carry out administrative work in it was required of them. 
While lack of general qualifications cannot he compensated by any amount 
of experience and routine, deficient knowledge of languages can he made 
up for, to a certain point, by any person of general ability. The pre
requisite of proficiency in English and French therefore lowered rather 
than improved the standard of the international administration, apart 
from the fact that it tended to enhance the disproportionate percentage 
of officials whose native tongue was either English or French. In future, 
in my opinion, the gift of tongues should be relegated to a less prominent 
place in the general scale of qualifications for international work. 

This raises another, and much neglected, point of importance in con~ 
nection with international administration. E.1:perience has shown that 
newly recruited international officials coming from national administra· 
tions or other professional activities needed, as a rule, up to a year to 
reach the standard of efficiency required of members of the international 
administration. The training waa exclusively of the in-service sort. The 
·preparation given by graduate schools of the type of the Graduate Insti· 
tute of International Studies, Geneva, was of a purely scientific nature, 
with special emphasis on international law. It familiarized the students 
v;ith the proble~ of international liCe and government rather than with 
administrative problems. No attempt was made, either by the R:lppard 
Institute or by any of the European diplomatic schools or colleges like 

• The Geneva experience proved that the "insular" British, with their e.lleged 
inability to Jearn other le.nguages, were a.s & rule much more adroit in handling 
French than the French in acquiring the minimum knowledge of English needed in a 
bi-lingual administration. · 
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the Vienna Konsular Akademie, to deal in its instruction with the tech- . 
nical exigencies of diplomacy or international administration. As most of 
the officials of the First Division were recruited· at a relatively mature 
age (compared with the diplomatic and kindred services of the different 
countries), the problem was of lesser importance in the past. Coinciding 
with the progressive contraction of the international services, it led, how~
ever, to a dangerouslyfalse age distribution within the League Secretariat, 
a mistake any future international administration will have to avoid~ The. 
post-war world will probably witness not only a revival of international_ 
activities, but an extraordinary growth of all kinds of public and semi
official or private international agencies and unions in many fields of hu
man activity. It would, therefore, be a mistake to rely entirely upoil in
service training. From the beginning, future international bodies must re
cruit young people who will make international administration their lif~. 
career. A systematic study .of the possibilities and methods of training 
staffs for the international agencies of the future should therefc;>re be 
recommended to authorities and academic bodies attempting to prepare 
for the future so far as it can be done in advance. 

Considering the difficulties which accompany the recruiting of inter
national officials, it is truly remarkable how few mistakes were made as 
long as the Geneva administration remained master of its own house. The 
situation changed with the rise of authoritarian or totalitarian gover~_. 
ments. With their growth and numerical increase, the whole structure of 
the Secretariat was challenged to the core. 

IV. HOMOGENEITY OF THE EARLY SECRETARIAT 

The nucleus of the League Secretariat was composed of a body of ex
traordinarily able men who were passionately devoted to the idea of the 
League and bound by personal loyalty. to the first Secretary-General. 
These members of the first hour had been r~cruited chiefly from among 
officials of the Interallied technical bodies. They had learned to appreciate 
the potentialities of supra-national organization, had acquired personal 
experience in the runnj.ng of multi-national committees, and were eag~r to 
put their uniql!e insight at the service, of peace-time collaboration. They. 
were prepared to put the needs of the ·League above their predilection for ' 
the points of view of their own governments. This applies especially to 
the British, including those hailing frol)l the Dominions. These British 
officials were certainly the ones who most earnestly strove to be objective, 
fair, impartial, and international in theirdaily practice~ Having been most 
actively engaged in defeating Germany~ they were now least swayed by 
prejudices against their erst-while foes. ~ 

Something similar can be said of the original French officials, but with 
the reservation. that they consciously or subconsciously. identified the 
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Versailles settlement "·ith international justice, and that they were more 
political-minded th3n their British colleagues. As to the "neutrals" of the 
origi..Ml Secretariat, they had been chiefly rtcruited, not at homt', but in 
London or Pam, where they had shown definitely pro-Allied views during 
the war. II the atmosphere of the Secretariat was distinctly inter-Allied 
in the early twenties, it was neverthdcss not narrow or nationalistic, and 
the Secretariat itself favored, more than the governments and peoples of 
the countries of which it was composed, everything which could possibly 
facilitate the early admission of Germany into the League. 

The homogeneity of the Secretariat was fi~t challenged "·hen Fascism 
took over in Italy. This del·clopment created for the Secretary-General 
of the 'League and the Director of the International Labor Office the un• 
enviable situation of having under their command a \\·hole group of of· 
ficials antagonistic to or unpopular with their own government-in many 
cases unable to carry out the !imple tasks of liaison. Their value as of· 
ficials was thus diminished in one very important respect. 

This created a very real dilemma during the first ten years of Fascism. 
l\Iussolini professed sympathy for Geneva and posed as a friend of peace. 
lie tried to prove that Fascism, being an internal institution, was in no 
way incompatible with the ideals of international collaboration.• Italy 
occupied a prominent place as a permanent member of the Council, and 
she still co~peratcd fully in most of the innumerable committees of the 
League. l\Ioreover, the general feeling that Italy had been treated un· 

, fairly at the Peace Conference and the belief that Fascism was, partly at 
least, the I ta.lian answer to the disappointment of the nation in the Paris 
settlement, led to the desire to avoid everything which could possibly 
hurt. Italy's feelings and drive her to !ever her ties with the victors of 
yesterday. Under these circumstances, the Secretary-General had to 
choose between his desire to keep old trusted collaborators and, on the 
other hand, separating himsell from the liberal and democratic elements 
among his Italian officials. The .first meant, under the given circumstances, 
to sacrifice what seemed major considerations of international cooperation 
to considerations of personnel. To dismiss anti-fascist officials, on the 
other hand, was equivalent to sacrificing to political exigencies the basis 
upon which the international administration ha.d been built. Dismissing 
officiala for being loyal to the League rather than to their government 
would have meant impairment of the human foundation upon which the 
whole administration rested. 

• While the bombardment and seizure of Corfu in 1923 clearly illU8trated the 
dangers inherent in Fascist foreign policy, the aub8equent evacuation of that island 
under the pressure exerted by the Conference of Amb3.8sadors suggested a willingness 
on the part of Rome not to force issues and to avoid any breach with the Allie• of 
yesterday. 
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In fairness to Sir Eric, it must be said that, unlike his successor, he 
made serious efforts to preserve his independence against outside pressure, · 
by backing individual officials whose removal was desired, sometimes 
with considerable inconvenience to himself. But he was, unfortunately, 
unable to safeguard the prerogatives that had been guaranteed by the 
Covenant itself. He yielded, step by step, fighting, it is true, for each in- .. 
dividual position, but yield he did, thus inevitably preparing the ground. 
for more serious future defections. A similar situation faced the Director . , 
of the International Labor Office. The Secretariat and the Labor Office 
began to exchange its "liberal" Italians, who were not prepared to make 

. the necessary accommodations, for people more in harmony with the 
new philosophy and technique of the Italian government, or offered posts · 
to Fascist nominees while keeping the old and trusted Italians in techni- · 
cal jobs. " 

'. 
As the Fascist government at that ~ime still wished to remain inside the -

charmed circle, and had, moreover, not yet fully adopted a policy of re
visionism and dynamism in international affairs, the practical conse
quences were not immediately visible. The new Italian officials remained. 
on the whole cooperative. They were, as a group, more Italian than. 
Fascist. This situation was bound to change with the increasiri.g separa
tion of Italian foreigl! policies from the general line of Allied cooperation. 
But only with the entry of Germany into the League was international 
administration submitted to its first serious test of continuity. TJ:te sub
sequent estrangement between the Italians and Japanese and their 
previous allies and the evolution of a revisioillst front, united in their dis
like of Geneva methods and procedures, tended increasingly to destroy 
that psychological unity and singleness of purpose characteristic of the· 
first years. How did Geneva stand this test? 

V. THE REVISIONIST AND ANTI-DEMOCRATIC CHALLENGE 

With Germany's entry into the League· and the simultaneous inclusion 
of Germans in the League staff, a number of problems arose with which 
the Geneva administration had not been faced in: the past. The German 
officials quite naturally introduced a new outlook in international prob
lems. Their interest centered upon the questions of equality of status for 
the defeated countries, upon revisionism, disarmament, and the problems 
of minorities. They were bound, to challenge. opinions that had been ac
cepted as a matter of course among the ·older officials. A terrific effort at 
impartiality was suddenly demanded .of a majority of officials-whose in
stinctive sympathies were naturally with London and Paris. 

The second problem introduced by th~ presence of the Germans con
sisted in the challenge to the homogeneity of the international staff. The 
bulk of the older officials had made the League their career. They had life-. 
long contr~cts, and had severed all links binding them to the natiop.al 
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administrations of their own countries. They neither expected nor had 
been promL.;;cd official positions in case or their return home, whereas tho 
majority of the Germans "·ere government officials on leave for the dura· 
tion of their sen-icc at Geneva. They looked forward to returning to 
Gt-n:nany and to resuming their previous activities in the 'Vilhclmstras..~o 
in the German diplomatic sen-ice or in the ministerial departments 

. from which they had been temporarily severed. They never mad~ that 
break with the past that. would have allowed them to transfer their 
allegiance fully to Geneva. On the other hand, they brought to their re
spective activities considerable administrative experience, a general civil 
service attitude, and that German readiness to obey· orders that is at 
least as typical of the average German as hi! inclination to serve Ocr
many first. and last. As long as they were not prevented by Berlin from 
serving the League loyally, they were, on the whole, exemplary officials, 
reliable if not inspiring, and by no means disliked or distrusted by their 
colleagues hailing from other countries~ 11 

In the case of the Italians, the cooperative attitude of early Fascism 
had blurred the recognition that a foreign body had entered the League 
organism. With astonishment first, with growing apprehension later, 
League officials became aware that their Italian colleagues served as 
agents o( their government within the Secretariat and wer~ guided in 
their conduct by their loyalty, not to tho League, but to their home 
government. 

The more the revisionist attitude of Rome developed, the more these 
Italian officials constituted a nation "cell," grouped around the Fascist 
Undersecretary-General Paulucci di Calbole Barone, a typical representa-
tive of Fascist party officialdom. A similar, if less extreme, situation arose 
with regard to other officials, as one European country after another 
abandoned its democratic or near~emocratic r~gime in favor of an authori· 
tarian, semi-fascist, or totalitarian system of government. A twofold prob
lem was thus created, consisting in the decreasing reliability of individual 
officials and, secondly, in the increasing difficulty of recruiting the type of 
personnel suitable for international work. 

There is no need to dwell upon the first aspect. As to the second, it be
came more and more difficult to select candidates with an international 
outlook who would at the same time be acceptable to their government • . 

. 
u With two exceptions, all of the previous German League officials made their 

peace with the Nazis. Some attained even a kind of unsavory celebrity, amongst 
them Cecil von Renthe-Fink, German minister to Denmark at the time of the Oer· 
man inva.sion of that country, and the gentle Dr. Nolda, whose sinister rt>le in the 
German inva.sion of Norway has been exposed by Carl J. llambro in his record of 
the invasion of his country. 
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The very qualities that would make a candidate from such countries an 
ideal recruit now invariably disqualified him in the eyes of his home 
regime. The candidates most likely to find favor at home would be staunch 
nationalists, party men, potential agents. Thus the circle of persons from 
which the successful candidate could be chosen without slight to his gov
ernment was so much narrowed down that the Secretary-General had to _ 
make appointments from among persons whom he would certainly not 
have chosen had he retained a free hand. These persons would instinc
tively be considered as outsiders by their colleagues at Geneva,·and they· 
themselves would find the Gen~va atmosphere uncongenial. They were 
mentally and temperamentally unfit for their nevi tasks. 

Such development created problems far beyond the comparatively 
minor question of individual trustworthiness or- readiness to cooperate 
and p~y the game. It threatened to demoralize the _whole body of thoSe 
who remained loyal and were determined to maintain their allegiance to 
the League over and above their allegiance to their own country. As soon 
as one group, or a number of groups, ~thin the Secretariat became or
ganized on national rather than professional lines and. began · t.o play 
national politics within the international body, those retaining their pre-· 
vious allegiance and standards of professional ethics put their own coun
tries at a distinct disadvantage. There were times, at the beginning of the 
thirties, when the governments of Italy, Germany, Japan, and Poland 
were informed by some of their countrymen in the League Secretariat of . 
the most confidential developments, while London risked facing ~own 
situations. If this did not assume really dangerous proportions, it was due -
in part to the fact that London and ·Paris were engaged at the time in a 
policy of weakness and compliance toward the rising power and impu
dence of the totalitarian and authoritarian countries; it was due even - · 
more to the fact that these developments occurred at a time when the 
center of international policies liad already begun to shift from Geneva.' 
What happened at Geneva had, in itself, become less important. The de
cline of international-ethics in that center was therefore of less conse- · 
quence than it would have been had similar developments taken place in 
the heyday of League influence, during the years 1925 to 1930. 

VI. CONDITIONS FOR A WORKING INTERNATIONAL ADMINISTRATION 
0 

There is no magic formula for producing a·wholly efficient and reliable 
international administ~ation. But there are a number of conditions that 
must be met in creating the basis for a working International machinery. 

The most important single step consistS in protecting the international 
official, as much as is humanly possible, against unfair pressure from out-
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side. This can be done most effecth·dy by maintaining tho comparatively 
high level of salaries pre\·alcnt at Geneva, but even more by granting lite 
contraets to the bulk of officials, thrreby freeing them from any apprehen· 

. eion l't'garding their future. Lifetime appointments are possible and prac· 
tical for most cC those engaged in political and technical work. The only 
Berious argument thr.t ran be 1uh·anced against such a policy is the dan~cr 
of such officials losin~ rcntact with the national life of their own countries. 
This dan~er can be circumvented by introducing tho academic device of 
the sabbatical year, enabling officials to resume from time to time the 
necessary cont:~oct with their countrymen. This would not prevent tho 
creation of another type of appointment of shorter duration reserved for 
officials chiefly engaged in liaison work at home. A clear distinction, how· 
ever, would have to be maintained between these two categories, pre. 
venting any identification of the bo·na fide international official with the 
diplomatic representative of a government within the international body. 
1\Ioreover, the international official would have to be protected against 
other kinds of pressure by the creation of internationally recognized pass· 
ports issued by the international body itself. u This would enable him to 
travel and to carry out his duties without any possibility of backdoor 
interference by diplomatic or consular officials of his country of origin. 

'l'he Geneva experiment has demonstrated that international adminis· 
tration is possible, and that it can be successful up to a certain point, even 
under particularly unfavorable conditions. It has shown that citizens of 
forty or more nations can be brought to~ether in one service, and that dif .. 
ferences in background, social origins, education, and psychology do not 
in themselves constitute an insurmountable obstacle to international 
cooperation. Sir Eric Drummond once jokingly declared that the quarrels 

-that occurred during his tenure of office never arose between officials of 
difl'erent nationalities, as one would have expected, but rather between 
officials of the same origin. At a time when the world was politically and 
spiritually deeply disunited, Germans served in Geneva under French 
directors and Englishmen under a Japanese chief, as if this were the most 
natural arrangement in the world. It was the difl'erence in their adminis· 
trative traditions and methods rather than their national psychologies 
that created the difficulties that actually arose. 

There is a significant lesson to be learned from this experience. Among 

. 
u Contrary to a widespread belief, l!uch League pusports did not exist. An at-

tempt to obtain authorization by the Assembly to issue such travelling documents 
failed. This led, in the thirties, to the absurd situation of officials who had lost their 
nationality through denaturalization enjoying diplomatic pnvileges in their ca· 
pacity as members of the League Secretariat, but possessing no valid pus ports. 
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the members of the League administration, nationality played a less im
portant role than could possibly have been expected, up to the moment 
when outside influence artificially recreated barriers. Any group of offi.c'ials 

·engaged in the same endeavor, bound by the same rules and regulations, 
and thrown together in the same locality, is certain to develop an esprit 
de corps. The pursuit in which they are engaged constitutes more than · · 
a mere material bond. The League was no exception to this rule. Quicker 
than could have been anticipated, there developed among the interna· 
tional officials at Geneva this esprit de corps, a common psychology, a 
common defense against the outsider. This common denominator was 
membership in the Secretariat, and it was soon stronger than previous 
professions and even national differences. This development would cer
tainly have continued and given rise to a definite type of international 
official. But the mounting disorganization of international life, the grow-· · 
ing divergence of the political regimes at home, the increasing need on 
the part of the individual official to manoeuver for position iii his o~n 
country, the difficulty of assimilating' the freshly recruited newcomers 
belonging to an altogether different type of humankind, arrested. and 
even reversed the development. ' 

I' such uniformity could be attained between 1920 and 1935 in Geneva; 
by a League whose political influence after 1928 was constantly on the 
dt:cline, in a world receding with gigantic strides into the old mechanism 
of unrestricted power politics, it is safe to assume that, whatever the 
difficulties of future colleCtive action may be, they will not be found in the 
assembling and functioning of an international civil service. Although 
the League possessed no vestige of sovereignty, and although the personal 
security of the individual officer was increasingly threatened as the inter
natjonal anarchy developed and outside influences were increasingly 
allowed to interfere, the common purpose proved stronger than the ele
ments of disintegration. 

How incomparably. easier such a process would be if the loose associa
tion which constituted the League could be superseded, after the present 
conflict, by a more obligatory and coercive body of international action! 
Such an international agency would in a short time develop all the loyal-·. 
ties and devotions of old established national administrations. Interna
tional government, which really would be government, not sham govern
ment, would have not the slightest difficulty in creating a civil service 
equal, and probably superior, to that of any indiVidual country. Such an 
agency would have a unique basis for the recruiting of its collaborators,
and would attract the keenest and most d~nterested minds of the different 
nations. It could enlist the elite of an entire generation for its incompara
bly fascinating task. 



RECONSTRUCTION IN CENTRAL EUROPE 
Dl:'iXO TOliASIC 

l11diaM U11iverailJ1 

I 

The area of small nations between the Baltic and the 1\Iediterranean 
has always been exposed to the rh·&lries and pressures of the Great 
Powers, due to its strategic and commercial importance, and because of 
its location on crossroads of conflicting cultures, religions, political and 
economic eystems. A like situation might again arise at the end of the 
present war when the peasant peoples of these regions find themselves 
faced with the growing strength of the Soviet socialism and an expanding 
Westem capitalism, whose application of the principles of the Atlantic 
Charter and of the Four Freedoms might widely differ. The problem of 
reconstruction ol this part of Europe should be examined, therefore, from 
the point of view of the possibility of reorganizing this zone of perennial 
friction and insecurity into a politically and economically balanced and 
stabilized unit, and into a constructive link between the two diverse 
worlds of ideas and of institutional practices. 

The internal political difficulties of these countries, from Poland to 
Greece, have in the main resulted from the incompatibility of the feudal· 
like r~gimes with the growing political activation of the people. The states 
formed on the ruins of the Austro-llungarian Empire inherited many of 
its feudal characteristics. In Poland, a military group, landed gentry, and 
state officials, eupported by the Church hierarchy, ruled the country, 
while the parliament and the written constitution existed only nominally. 1 

In Hungary, the landed magnates and gentry were the actual ruling 
classes,• and in Austria medieval scholasticism and clericalism were the 
ideological and political agents behind the authoritarian r~gime.• 01 all 
succession states, Czechoslovakia alone seemed superficially free of feudal 
remnants, because this industrially advanced country had an independent 
and liberal bourgeois class.• But even this Czech bourgeoisie and its intelli
gentsia as a dominant group have not been quite free from a certain 
"colonial" attitude in regard to industrially undeveloped Slovakia and 
Ruthenia, which explained dissatisfaction in these regions. In the Catholic 

• Raymond L. Buell. Poland: Key to Europ1 (New York, 1939), pp. 13, 23, 96-
97, 156, 181-185, 299. 

• Sou.t~Eastern Europe; A Political and Eccm.omic Survey (The Royal Institute 
of International Afrail'!, London, 1939), pp. 57-59. 

• Ernst Karl Winter, "Salvage for a Fourth Austria," Journal of Central Eur~ 
peen Affain (Apr., 1941), p. 68. See also G. E. R. Gedye, Betrayal in Central Europ1 
(New York, 1939), Chap. 3. · 

• Raymond L. Buell, Europe: A Hi•tqry of Ten Year• (New York, 1939), pp. 
313-322. 
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Slovak parts of this state, the feudal forces manifested themselves in the 
dominant influence of the Church in all spheres of national life. Equally 
dominant was the Church among Slovenes; while in Croatia its political 
influence declined with the growth of the peasant movement.6 

The states formed in southeas£ern Europe as heirs to the Ottoman Em
pire retained some of the main characteristics of that political system. 
In Rumania, Bulgaria, Serbia, Greece, and Albania, the royal courts, 
backed by the army, ruled their respective countries in much the same 
way as former Turkish pashas. This is why in all of these countries the
dynasts, the court camarillas, and the army played such a preponderant 
r6le in internal political struggles.8 

The net result of such a political development was that in the states of 
Central Europe the power remained concentrated in the hands of dom
inant minorities while the majorities became increasingly self-conscious 
and aggressive in their political behavior, demanding a share in economjc 
and political control. These majority groups consisted of peasants, grow
ing middle classes, industrial and agricultural workers, and national mi
norities. When mobilized politically into movements and parties, these 
dissatisfied strata, which represented the overwhelming majority of the 
population, became a real threat to the minorities that had monopolize~ 
the social power. 

In a properly functioning democratic system, such a situation could be 
corrected without any great internal or international repercussions. The 
representatives of the majorities would increasingly tend to share the re• 
sponsibilities of the government. On the other hand, the ruling minorities 
would endeavor to identify themselves with the interests and aspirations· 
of the majority. Events did not take such a turn in these countries. There 
the ruling few, facing the threat of being overthrown by the ascending 
majority movements, and not experienced enough to ~ope with the com
plexities of an age of industrialism and democratization, resorted to au
thoritarian methods and force as a means of self-defense. The series of 
coup d' etats and dictatorships in this part of the world between the two 
world wars was to a great extent an expression of the fears and anxieties . 
of these privileged_ small groups which felt impotent against the growing 
strength of the organized people. 

The authoritarian regimes, however, only increased the internal ten
sions, and central Europe became a fertile field for underground activities 
and revolutionary movements. It was iD. such conditions that Com-

l 
1 Dinko TomallicS, "Croatia in European Politics," Journal of Central European 

Affairs (Apr., 1942), pp. 67, 72-73. 
1 South-Eastern Europe, op. cit., pp. 68-73, 78, 88,90-94, 99-104. Greece secured 

independence from the Ottoman Empire in 1830, Rumania, Serbia, and Montenegro 
in 1878, Bulgaria in 1908, and Albania in 1913. 



890 THE AliUlCAN POLITICAL 8ClE..'iCE REVIEW 

munism was spreading and that Fascist-like and Nazi-like terroristic 
orga.nb:ations such as IMRO in Macedonia, Usta.si in Croatia, Arrow 
Cross in Hungary, Iron Guard in Rumania, and Zbor in Serbia rof;e and 
flourished. The ruling groups had to rely more and more on the army 
and police force, and a regime ol oppression and violence resulted. 

l\ ... eakened by economic and political difficulties, and unable to unite for 
common defense and economic co(lperation, the ruling classes could not 
expect to be able to resist the growing might of Nazism. Desidcs, the ruling 
few were aware of the fact that an attack on their countries, whether they 
resisted or not, might easily mean the end of their rule. It was for these 
reasons that they became inclined toward a policy of conciliation. As early 
as 193-1, the Polish government proceeded to a rapprochement with Nazi 
Germany and concluded a non-aggression pact for ten years. There were 
signs indicating that in 1934, shortly before his death, King Alexander of 
Yugoslavia conducted secret negotiations with Hitler and consented to 
the annexation of Austria. Following this policy of appeasement, the 
rulers of Hungary, Rumania, Bulgaria, and Yugoslavia, one after an· 
other, signed the Tripartite Pact. 

The overlordship imposed by llitler only increased the instability of 
this area. Both the Nazis and Fascists deepened the existing antagonisms 
by playing one faction against the other and by favoring one nation at 
the expense of its neighbors. Widespread sabotage, guerrillas, counter· 
guerrillas, and mass executions are the results of this policy. And there 
can be no doubt that the end of hostilities will find this territory in a 
state of chaos and anarchy unless joint Allied armed forces, including 
British, American, and Soviet troups, occupy the entire area and keep 
it occupied until a lasting solution for the whole complexity of its prob
letns can be found. 

Since the recent past of this part of the world reveals all political sys· 
tctns imposed from above failing against the increasing resistance of the 
people, the only policy that can be followed by the occupational authori· 
ties in the political reconstruction of these regions seems to be that of 
de!euda.liza.tion and democratization. Any plan aimed at restoring the 
former ruling minorities to power, in disregard of the wishes of the peoples 
concerned, might prove disastrous from the point of view of consolidation 
of the area, and might easily lead to civil wars and revolutions, especially 
if the dissatisfied majorities should look towards the Soviet Union to sup
port their claims. In such a ca.se, Russia, even i! unwilling, might be 
forced to interfere. The signs of such a possibility are already clearly visi· 
ble in the factional strifes and civil wars even now developing in under
ground Central Europe. 7 

'The clash in Yugoslavia between the "Chetnib" and the "Partisans" and 
"Green Cadres" is an expression of the eharp conflict which exists between the 
feudal and the anti-feudal tendencies in that country. This cleavage eeems to have 
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The democratization of these countries would have to be preceded by a 
complete demilitarization of the whole area. Speaking generally, in all 
of the countries the army formerly engaged in political activities. In some 
of them, as in Yugoslavia and Poland, the military had such influence 
that not even a shadow of criticism could be voiced against it. In the Bel
grade Parliament, for instance, no one ever dared to criticize the- army's 
budget or its administration and policies. 8 A privileged status, unequalled 
by that of any other class, was acquired and held by the. army in this 
entire area, because it was mainly upon the support of the an::D.y that the 
minority rule depended. As long as such a state of affairs exists in a coun
try, the parliaments, the "bill of rights," and any other democratic insti
tutions have only a nominal existence; they eXist as long as it pleases the 
army. And these countries become still more politically unstable when the' · 
army .itself is split between various cliques and their feuds. , 

The power and influence of the militaristic groups have been justified 
on the ground of the necessity of defen.Se for countries constantly threat- _ 
ened by aggressive neighbors. It was clearly shown in the recent past, 
however, that, taken separately, not one of the countries was able to de-. 
fend itself, and that internal conditions prevented all of them from uniting 
for common defense. Their defense in the future will become even more 
precarious because of the new techniques of warfare which put small coun
tries at the complete mercy of powerful neighbors. Therefore, the reasons 
for building up big and expensive national armies in small countries seem 
to be out of date. Not only are there no military reasons for such a plan, 
but it would prove disastrous also for economic reasons, just as it has in 
the recent past, for small and economically undeveloped countries to keep 
armies of the kind that used to absorb up to forty per cent oftheir budg-
ets. · · 

The only way in which effective defense of central Europe can be 
achieved is by means. of a common defense plan entrusted to a regional 
military authority composed of -the representatives of all the nations from 
Poland to Greece and supported by a new League of Nations, or any like 
international organization, in which Great Britain, the United States,- and 
the Soviet Union would take a part. 9 Not only in such a case would the 

deepened as a result of differences in the attitudes taken on this issue by the Soviet 
Union and by some British and American official circles. The situation in under
ground Poland is not unlike that in Yugoslavia. 

1 Dinko Tomasi6, "The Struggle for Power in Yugoslavia,_" Journal of Central . 
European Affairs (July, 1941), pp. 164-165. '-

• This would be in agreement with the Anglo-Soviet Treaty of Alliance of 1942 
in which the two contracting parties expressed a desire "to unite with other like
minded states in adopting proposals for common action to resist aggression in the 
post-war period" (Art. III), and also "to work together in close and friendly col
laboration after the reestablishment of peace for the organization of security and 
economic prosperity in Europe" (Art. V). 
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military security of these regions be safeguarded, but the nations of the 
area would be enabled to reduce considerably the size of their annics and 
rclieve their budgets and their policies from the pressure of militarism. 

The problem' of demilitarization of this area is closely connected with 
that of the restoration of monarchies. :Monarchies themselves are feudal 
remnAnts, and once restored, they may foster the revival of some of their 
feudal counterparts like the landed aristocracy, personal armies, and per· 
sonal bureaucracies. It was, for instance, the exclusive personal privilege 
of Yugoslavia's monarchs to appoint the army chiefs and to direct tho for
eign policy of the country; no political party or government was strong 
enough to interfere with these feudal practices inherited from the days 
of the Turkish administration of Serbia. 

The danger of the refeudalization .of the countries of central Europe 
with the help of the restored monarchies would be particularly great in 
those cases in which the dynasties should not be re&tablished on the basis 
of "the right or all peoples to choose the form of government under which 
they willlive.''11 Not only would this be a denial of the principles of the 
Atlantic Charter, but such unpopular dynasts would have to revive the 
privileged minorities of the past in order to protect the dynastic interests. 
This was in the past, for instance, the case of Greece, where the restoration 
ol the monarchy meant the strengthening of a military group that led the 
country into military dictatorship. 

Among all feudal remnants described above, however, the abolishment 
of praetorianism-that is, the prevention of the rule of the military cliques 
-seems the most important from the point of view of democratization. 
Once the danger of military ~sche1 is eliminated, all other feud9.l rem· 
DADts, including the monarchies and aristocracies, would lose in sig· 
ni.ficance, because in an age of industria.lism the main support of the power 
or feudalists is their personal armies. 

Once the feudal remnants lose in prestige and importance, the road for 
the democratization of surh defeudalized countries is wide open. A further 
glimpse into the social structure of central Europe might give us an idea 
of the "age of the common man" which would develop in these countries, 
·once the hundred million people of the area are emancipated from the 
pressure of the past. 

II 

Taken as a whole, the area between the Baltic and the Mediterranean 
has a rural character. Between 77 and 86 per cent ol the people live in 
communities of less than ten thousand inhabitants. Only between three 
and ten per cent live in urban areas greater than one hundred thousand. 
There are certain diff'erences, however, between the various countries and 

" Atlanlit: Charier, Point 3. 
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sections of this part of Europe. In Croatia, for instance, 77.7 per cent of 
the people are engaged in agriculture, 10.4 per cent in industry and pro
fessions, 5.1 per cent in commerce, banking, and transport, and 6.8 per 
cent are engaged in civil service and other occupations. The proportions 
are not dissimilar in Rumania, Bulgaria, Serbia, Poland, Slovakia, and, 
to a certain extent, in Greece. In Hungary, 55.8 per cent of the people 
are engaged in agriculture and 30.1 per cent in industrial and commercial 
activities; but this still classifies it among predomin~ntly rural coun
tries.12 Even in Austria and Bohemia, the only two sections of the area 
which are predominantly industrial, about one-third of the popuJation 
is engaged in agriculture. . 

The low economic standard of these countries is illustrat~d by the fact · · 
that their pre-war import was 6-9 dolla:r:s per capita as compared with 96 
dollars of imported goods per capita in Belgium and 99 dollars per capita 
in the United Kingdom. The main reason for these conditions is found in 
the fact that before the war there were about eighteen million too'many 
people for the level of the agricultural development of these regions.13 .This 
agricultural over-population was a heavy burden upon the whole economy 
of this part of Europe, and the problem of economic reconstruction of the 
area seems to consist primarily in finding ways of employing this surplus 
manpower in a more economical manner. This means that a way should be 
found to provide productive employment for at least nine million active 
surplus people, to make them an economic and social asset instead of an 
economic liability. 

Something might be done to improve this situation by bringing more 
land under cultivation. But according to students of this problem, the 
arable land created in this way and the industries which could be devel
oped in connection with such a project would employ only a rather limited 
part of the active surplus manpower.14 A more radical solution seems 
necessary, though land reclamation should not be overlooked as a sup
plementary measure. All the countries have tried to cope with the question 
by promoting industrialization. But so far this has not proved a sound 

11 Handbook of Central and East Europe (Zurich, 1932), p. 360. 
11 One-third of the agricultural population in Poland, Croatia, and Bulgaria 

represents a burden which prevents the further advance of agriculture in these 
countries. See Rudolf Bicanic, "Excess Population," The Report of the British As
sociation for the Advancement of Science, European Agriculture (London, 1942), pp. 
141-142. . • 

1' It is estimated that there are about forty" million acres of unproductive land 
between the Baltic and the Mediterranean, consisting of marshes, flooded land, 
sandy ground, and land depleted by erosion. There are also about sixty-five million 
acres of forests, and a great part of this could be used for more productive purposes. 
Yet all the cultivable land which could be created in this way could absorb hardly 
more than one million surplus manpower. R. Bicanic, op. cit., pp. 142 f. 
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remedy. Industries in the ana could be bull~ only behind high protective 
tariff barriers, and the industrialization benefited mainly the urban popu· 
lations. In IIWlY cases, this kind of industrialization actually reduced tho 
standard of Jiving of the peasant, whoso low cash income could not secure 
many of the needed but highly priced industrial products. Thls was due 
only partly to the lack of natural resources, to the high interest on capital, 
and to the deficiency in skilled labor. The main reason for tho failure of 
industrialization in this part of Europe was a deficient home demand
that is, the lack of an internal market sufficiently developed to absorb 
an increasing output of the home industries.11 And the only way to develop 
the internal market in such an overwhelmingly agricultural area is by 
raising the purchasing power of the broadest stratum of its population, 
i.e., the peasantry. But this would necessitate a radical chango in the 
existing system of cultivation in these countries. 

At. present, by far the greatest portion of arable land in this area is used 
for the cultivation of cereals; only about 14 per cent is used for the culti
vation of vegetables and fodder. The cultivation of wheat, maize, and 
other cereals i8 extensive in nature and absorbs relatively much less man
power than gardening, livestock breeding, and dairy production. !\lore
over, the cash income from the sale of cereals has considerably decreased, 
due primarily to the competition of vast, extensively cultivated, and 
greatly mechanized agricultural regions overseas. The export of cereals in 

· the countries of southeastern Europe, for example, not only dropped to 
one-third of its level before the first World 'Var, but had to be kept 
even at this greatly reduced volume by artificial means. This raised the 
internal price of wheat in the countries well above the world level.1• 

The replacement of the existing uneconomic production of wheat and 
maize by livestock breeding, poultry and dairy farming, fruit growing, 
gardening, and cultivation of plants for industrial use would have a num
ber of beneficial eft'ects. In the first place, it would absorb the greater part 
of the existing surplus manpower and would stimulate the development 
of industries connected with the processing of local agricultural products. 
The industries built on these foundations would have to be decentralized 
and kept in the villages) or close to them, in order best to absorb the re
maining surplus manpower.11 In this way, the peasants employed in 
nearby industries, would not have to be uprooted from their native social 
and cultural environment, and some of the undesirable consequences of 
modem urbanization and proletarization would be avoided. Combined 
with increased incomes, this would make for more satisfactory and crea
tive living in the rural areas. 

u SO'Uth--Etl8tena Europe. op. tit.; also R. Bi~anic!, op. tit., p. 144. 
1• SO'Ulh.-Ea.ter1a Europe, op. tit., p. 184. 
u A' present. less than one-third of the available labor houra are used in the 

winter months. 
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:Many of these industries could be organized on a· cooperative basis in 
which peasants, too, would participate. Increased in- all of these ways,' 
the cash receipts of the peasants would raise the purchasing power and 
standard of living in the whole area.18 This would prepare a sound basis 
for further mechanization of agriculture and for an increasing industrial
ization of the regions. 

At present, the average size of peasant holdings in southeastern Europe 
is twelve acres; but many holdings are smaller.19 In order to increase the 
average to a level necessary for a decent standard of living,20 some changes 
in the existing conditions of land tenure will be needed, such as expropria
tion of the feudal estates and limitation of the size and ownership of land
holdings. Once a system of small-sized farms is developed and sufficiently 
mechanized, these can be worked by· the members of a peasant family 
alone, esp-ecially with .the help of the new type of agricultural machines 
adapted to such small-sized rural properties. The -economic efficiency o_f 
the small farms could be increased through agricultural cooperatives in 
marketing, credit, and supply of agricultural equipment. 

This project of economic reconstruction, including land reclamation, 
the intensification of agriculture, and industrialization,. presupposes a 
common authority to coordinate economic plans within the entire area 
between the Baltic and the Aegean in order to develop it into a comple
mentary. and well-balanced economic unit. Within the sphere of such a 
regional economic authority would come such problems as the stabiliza
tion of prices and of foreign exchange, the problem of tariff barriers, the 
development of means of transport and communications, wage legislation· 
and labor migration, and the regional allocation of industries and produc- . 
tion. But the steps taken by such a regional authority would have to be 
'coordinated with those of an international economic authority within the 
new League of Nations, considering the interests of a world market and the 
needs of a world economic and social reconstruction. A regional economic 
project in central Europe, for instance, would need abundant capital 
equipment and technical knowledge which could not possibly be provided 
by these countries alone. Such a situation might easily provoke rivalries 
between the Great Powers over priorities of investment. In order to avoid 
conflicts, and to prevent the political and economic dependency which 

- ' 
u This is, for instance, the case of Greece, whose standard of living is higher than 

in the neighboring countries because of the cultivation of industrial plants and the 
development of industries processing the agricultural products, especially tobacco 
and currants (South-Eastern Europe, op. cit., ~ 158). This is also the case of the 
Dalmatian coast, where the peasants are engaged primarily in wine productio11. 

11 In 1931, the number of inhabitants per square kilometer of cultivated land 
was 336 in Greece, 181 in Yugoslavia. 147 in Hungary, 140 in Bulgaria, .and 128 in 
Rumania (South-Eastern Europe, op. cit., p. 158). -

20 It is _estimated that three to four acres of cultivated land per head would be 
necessary. 
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might result· from such investments, as has often occurred in the past 
history of these countries, the new League of Nations could be entrusted 
with powers of supervision over schemes of economic devclopmrnt in the 
area. The League, in which the Western Powers and the Soviet Union 
would be represented, should keep these territories open !or investment 
on equal terms to the governmentalized and non-governmentalized capital 
exporting economies; and this \\·ould involve a study of the possibilities 
of investments and of their profitableness from the point of view of both 
the lending and the borrowing countries. u 

The most significant result of the democratization of central Europe 
and of its economic recopstruction on the basis of small-sized farms and 
industri&l decentralization will be manifested in accession to power by 
the political parties supported by the peasantry. This process has already 
been taking place in most of central European countries. In Bulgaria, 
Poland, Rumania, and Croaiia, strong peasant movements have been 
eeeking to develop a .. peasant democracy," until checked in their endeav
ors by military coup tr~tat8, royal dictatorships, and Nazi invasion. But 
these movements persist and are very active underground; their strength 
will grow in the course of time. The coming into power of these parties 
eupported by the peasantry and "peasant ideologies" will have the most 
stabilizing effect for centra) European countries, as the peasants of this 
whole area have much in common, not -only in matters of economic inter• 
est, but also from the point of view of political and culturaJ aspirations, 
attitudes, and philosophy oflife.22 

There are only four to five million industrial workers in this region as 
compared to sixty-three million peasants, or an active agricultural popu
Ja.tion of more than forty million; but even so, the working class in a democ
ratized central Europe will undoubtedly have an important influence 
upon afrairs of those countries, especia.lly when allied with the peasants 
or with the middle classes. Its influence and strength will grow with the 
increasing industrialization. 

The bourgeoisie, especially the industrial and commercial middle 
class, is not yet well developed in most of the countries of the area. In 

• J. E. Meade, The Economit: Baai• of a Durable Peace (New York,l940), pp.112-
l13. 

a The representatives of the "peasant communities" from central Europe met in 
London in 1942 and agreed on a common "Peasant Program" which stresses the 
necessity for providing the peoples of this area with ·democratic institutions (Pre
amble) and with sufficient land, agricultural cooperatives, credit, insurance, and 
etabili.zation of prices (Pointa 1-4); it proposes scientific improvement in land, 
machinery, seeds, and livestock breeding (Points 5--6), and demands development of 
agricultural industries, improvement in communications, lowering of tariff barriers 
(Points 9-11), and agricultural education and general rural wel!are as essential 
parts of the common platform (Points 7-8). 
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these-primarily in such as are less industrially developed-a consider
able part of the middle-class population consists of civil service employees. 
They cannot be relied upon as defenders of democratic regimes; in fact, 
in the past they easily lent their support to authoritarian systems. But 
along with· the increasing industrialization will develop an independent 
middle class of small. and medium-sized business men and learned pro-. 
fessionals who, together with the peasantry and the industrial workers, . 
will become the backbone of a democratic system in central Europe. 

III 

One of the immediate tasks of reconstruction will consist in eliminating 
the cultural friction and the national antagonisms so traditional in. this 
part of Europe; as is well known, the difficulties of these countries and . 
their chronic instability in the past developed on cultural and psycho
logical as well as on economic and political grounds. If a solution of na
tional and cultural rivalries and sensitivities is not found, all plans con
cerning economic and political reorganization in this pait of the world 
will be constructed on very shaky foundations~ National, cultural, and· 
religious struggles prevented both the Ottom~ and Austrian Empires 
from consolidating ·themselves in these regions. The same explanation 
could be given for the failure of the regimes created by the Treaty of 
Versailles, because the succession states, although lacking national and 
cultural homogeneity, organized themselves hi the form of strongly 
centralized communities with master nations and subjected nationalities. 
No attempt was made to replace the former Austro-HungarianEmpire by 

. a system of multi-ethnic confederated communities organized on the 
principle of ethnic equality and cooperation. The result was the heighten
ing of hostilities and tensions between the nations of the area, the forma
tion of antagonistic blocs, the rise of power politics, and final disintegra
tion. 

There is no doubt that in an age of political activation of the masses the 
principle of reconstruction to be applied in this direction will have to be 
that of self-determination as declared by the Atlantic Charter.23 But in an 
area consisting of a great variety of ethnic groups with widely different 
levels of political and cultural development, the difficulty will consist in 
finding ways to apply the principles of~ "sovereign rights'' and "self
government" without unnecessary parce)ing, and without endangering 
the stability of the whole area. 

There cannot be any doubt that the principle of national independence 
will have to be applied in the cases in which the national consciousness 
and the mass will to statehood is already strongly developed and stabilized 
and can readily be recognized in the trends of the past and present polit-

23 Atlantic Charter, Points 2 and 3. 
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ieal behavior of a people. It is too BOOn to expect that in an age of national
ism these poliUeaiJy aetivated and nationally eonscious peoples would 
be willing to saeri!ice their political autonomy and cultural identity, even 
for a union organized on· a universal basis. It is true that such a shift in 
&lJegi&nce would require a social and ideological revolution replacing 
national for international loyalties, which is not likely to happen in the 
immediate future.H :Much less would any politically mature people, whoso 
loyalties have become definitely molded to its own separate culture and 
traditions, accept a union dominated by another nation.•ll the principle 
of "sovereign rights and sell-government" is denied to such a people, the 
reaction resulting from the Joss of dignity and from the frustrated drive 
toward full statehood will certainly take a violent and revolutionary 
course. The history of all the peoples in central Europe, from Greece to 
Poland, is a long record of revolutionary struggle for freedom from alien 
domination. This has been true also of some newer political formations, 
like Yugoslavia, where revolutionary movements and terroristic activities 
developed as soon as the Croatians· realized that the new state was or-

. ·ganized and ruled for the exclusive interests of the Serbian ruling minority, 
and that the Croatians not only did nQt gain any freedom from former 
oppression, but had lost even that degree of sell-government which they 
enjoyed in the Austro-Hungarian Empire. The feeling of humiliation 
which the Croatians experienced in this way, and their frustrated will to 
full nationhood, prompted them to develop a strong movement for inde
pendence. Their reaction against the violent methods employed by the 
Serbian rulers to subdue them resulted in underground terroristic activi· 
ties which culminated in the assassination of King Alexander, under 
whose dictatorship the status of Croatia reached its lowest level.• It is 
rightly expected, therefore, that after the years of Nazi and Fascist mis· 
rule and persecution of European nations there is going to be a resurgence 
of nationalism all over Europe. No post-war planning which ignores these 
realiti~ can possibly be successful. 

On the other hand, it is certain that the desire for independent nation· 
hood does not ·exist in the regions with ethnically mixed populations 
where the difl'erent national allegiances of the various ethnic groups of the 
region take precedence over common territorial and other loyalties. This 
is, for instance, the case with Transylvania, where the allegiances of the 
natives to Rumanian or to Hungarian national symbols transcend their 

u John II. llerz, "Power Politics and World Organization," in this REVIEW, 

Dee., 1942, pp. 1045-46. 
u Hoover and Gibson, The Problema of Lasting Peace (New York, 1943), pp. 23()-

233. 
• Dinko Toma!i~, .,The Struggle for Power ia Yugoslavia," op. til., pp. 148-159. 

-... -~ 
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attachments to any common local Transylvanian traditions. 17 One of the 
ways to solve the problem of such regions is to partition the-~ontested 
territory between the contesting nations. Bosnia, for instance, which for, 
ages has been a bone of contention between the Croatians and the Serbians, 
was divided in 1939 between these two nations on the basis of an amicable 
agreement. 28 But such a partition could be made also on the basis of a pleb
iscite, financed and controlled by the League of Nations or a like interna- · 
tional authority. In either case, a transfer of populations might be neces~ 
sary whe.n the ethnic groups were so interspersed that cle~r lines of ethnic 
demarcation could not be found, and when. the remaining minorities pre
sented a disturbing political problem, as in various irredentist movements. 
The transfer of populations between Greece and Turkey, for instance, 
definitely eliminated the existing tensions and made for friendly relations 
between the two nations. 

It is expected, on the other hand, that in a new Central Europe, whose 
political and economic stability will be safeguarded through a system of 
regional and international collective security, the imperialistic tendencies 
of the small nations will tend to weaken, and that the need for strategic 
boundaries will lose much of its former importanc~. In such a case, the 

. trend of the remaining small minorities will be towards acculturation and 
amalgamation rather than toward irredentism. . 

The problem of an ethnically mixed region, however, might involve the 
question of ethnic pride, historical and local traditions, national aspira
tions, and other sensitivities. It is for this reason that its solution should 
be sought primarily on the basis of the wishes of the nations and popula
tions concerned. In case, however, a solution satisfactory to all parties 
cannot be found, such a territory should come under the direct control 
and administration of the League of Nations or of a regional authority, 
at· least until a lasting solution of its problem can be discover~d. 

A different case is that of territories settled by distinct ethnic groups 
which, although insisting on the recognition of their cultural individuality, · 
have not developed claims to independent·nationhood. The Slovenes, for 
instance, have advanced claims to local autonomy, but as yet have not 
developed mass demands for separate statehood. This is often the case of 
ethnic units which lack a tradition of indE!pendence and self-government, 
whose middle classes are not sufficiently developed, and which do not, 
therefore, feel sufficiently confident to form an independence movement of 

17 The Rumanian official figures for 1930 gave the following percentages for the 
inhabitants of Transylvania: Rumanians, 57.82, Hungarians, 24.38, Germans 9.81, 
Jews, 3.22, others, 4.77. 

18 Bosnia-Herzegovina is settled by Croatian-Catholics (23 per cent), Croatian.:. 
Moslems (~0 per cent), and Eastern Orthodox Serbs (43 per cent). 



000 TBI1 AKUICAN POLITICAL 8CIJ:NCI1 RJ:VlJCW 

their own." In these cases, the principle of sell-determination could be 
applied in the form of a local sell-government within a multi-ethnic 
federal state. Such local autonomy, however, should be sufficiently ad
vanced to meet the desire of these peoples to develop along the lines of 

, their own standards and \·alues. II an autonomous growth is denied to 
such self-conscious peoples, their reaction might easily take a non-coOper· 
ative and destructive trend. 1\Iacedonians, for instance, to whom even 
the right to use their ethnic name and language was prohibited, reacted 
with a series of political assassinations which undermined the stability of 
the whole Balkans. · 

As for the relation! to be organized between the independent nations of 
this area, two main tendencies seem discernible in a growing variety of 
general and concrete proposals. One is directed toward strengthening the 
"balance of power" held by victor nations against the de!eated peoples; 
the other is aimed at the abolishment of national sovereignty and toward 
a strongly integrated multi-ethnic community between the Baltic and 
the 1\lediterranean. It. does not seem, however, that the restoration of the 
Versailles system of power politics could add anything to the lasting 
security of these regions. The Polish-Czechoslovak declaration of 1940 
and the Greek-Yugoslav agreement of 1942, for instance, seem to have 
been attempts to renew the ill-!ated "Little Entente" system in an ex
tended form. But the idea that a particular group ol nations in this area 
should be specifically designated to be the "basis ol a new order"311 or a 
"guarantee of its stability"31 implies the domination of some peoples and 
the degradation or others. This would inevitably provoke antagonisms 
between the "victors" and the "de!eated" peoples, and would definitely 
bar the possibility of their constructive cooperation. 

On the other hand, those who propose a more radical political scheme, 
such as a federated state with a common parliament, a "super-state" or 
"supra-national" government, or a new empire to be imposed !rom above 
upon culturally divergent peoples, overlook the fact that be!ore bo~h the 
material and the psychological basis for unity is prepared, there is no 
chance that such an artificial creation will last, as the case of Yugoslavia 
ha.s proved. The instability of that country and its downlall resulted in 
the main from the divergencies in social structures and dominant political 
philosophies in Croatia and Serbia, and from the wide differences in the 
standards of administration and in the levels of education in the two 
countries. Due to these dissimilarities, Croatian and Serb views clashed 
practically on all issues. This is why a common parliament meant only 

"Dinko Toma!i~, "The Struggle Cor Power in Yugoslavia," op. cit., pp. 161-164. 
See the same writer'• "Sociology in Yugoslavia," American JO'Urnal of Rociology 
(July, 1941), pp. 66-69. 

"Polish-Czechoslovak Declaration o( Nov. 11, 1940. •Ibid. 
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the heightening of the existing conflicts, and this is why the rising ten-· 
sions between the two peoples reached a climax in the assassination of 
the Croatian peasant leaders by a Serb nationalist representative in the 
midst of a debate in the Belgrade Skupshtina (Parliament). If each of these 
two nations had had its own parliament to settle local issues, and if they 
had had a joint central body to discuss the problems of a common economic . · 
and military policy, such a union might have had a good chance to con
solidate itself and to exert a stabilizing influence in Central Europe.32 

The case of Yugoslavia shows that relations between the sovereign 
nations of this area can be organized only on terms of national autonomy 
and international equality, devoid of any domination or hegemony. This· 
seems the only basis on which a genuine ·solidarity could develop between 
the countries concerned. And it is only on these foundations that an asso-: 
ciation of nations with a joint economic and military policy could be
formed which would guarantee the freedom and advancement of ·the con
stituent peoples and would enable them to solidify one of the most un
stable and most exposed parts of the world-an area which in the recent 
past has twice precipitated crises of global significance. · 

Once the imperialistic tendencies and mutual fears and suspicions are 
eliminated and a certain community of interests and ideals is realized, 
there is no reason why a central authority among the nations of this area 
should not function successfully. A central body could be organized in 
the form of a council, whose powers would be limited mainly to those 
regional military and economic matters and minority problems discussed 
in the preceding pages. This "Regional Council" could be composed of 
delegations sent by the national legislatures and elected for a definite 
term. On this basis, the regional authority would come into direct rela• 
tions with the peoples of the area, which would not be the case if the 
Council should consist only of representatives sent by the national gov
ernments. In this way also the stability of the Council would not be threat
ened by the possible frequent changes in national governments and their 
policies. 

The authority of the Regional Council (if created) and its strength will 
depend in the main upon popular support and favorable public opinion in 
the constituent countries. This is why it w<tuld be of special importance to 
devise a system of national representation in the Council which· would 
give all the member nations a sense of equal participation in the decisions · 
of the body, and which would forestall the feeling that one particular 
nation (or a group of nations) is in a position to impose its hegemony upon 
the rest. For this reason, an equal number of councilors delegated by each 
national house of representatives might be advisable, especially in cases 

11 Dinko Tomasi6, "Croatia in European Politics," op. cit., pp. 81-85. See the 
same writer's "The Struggle for Power in Yugoslavia," op. cit., pp. 148-165. 
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where the number of peoples within such an association is limited. This 
system of numerical equality might be combined with a plan of propor
tional representation if the Regional Council should extend its authority 
o\·er a larger group of nations, because on this basis the possibility of 
domination of one Mtion, or of a group of nations, over the others would 
be. less likely. In a Council so constituted, a simple or qualified majority 
vote would be sufficient for reaching decisions on most of the issues. In 
some cases, however, when affecting the basic relations between tho mem· 
hers of the union, a unanimous vote might be necessary. 

There is no doubt that such a system of collective military and economic 
security, integrated within a eystem of world collective security, could 
function very e.tl'ectively if organized for the whole area between the Dal· 
tic, the Adriatic, and the Aegean. But smaller commonwealths, also, with 
common historical, cultural, and economic ties, could be formed on the 
same principle. On this basis, successful Yugoslav, Danubian, Balkan, 
Czechoslovak, or other groupings of states could develop. But in any 
case a new League of Nations, in which these regional bloc1 were repre· 
sented, would have to plan its own t.tl'ective instruments for dealing with 
regioilal conflicts if the regional agencies should fail to solve them. Such 
procedures would include also changes in the basic relations between the 
members of the regio~ communities if they failed to satisfy the peoples 
concerned. 

Cultural and political independence within a wider system of collective 
security and economic coordination seems to be the way by which sover
eign nations can be integrated into regional and international associations 
without endangering their own autochthonous development. Croatia and 
Hungary, for instance, lived in a joint union for several hundred years, 
retaining their distinct cultural individualities, separate legislatures, 
an~ independent finances. But for the insistence of Hungarian nationalists 
upon dominating Croatia economically and politically, the union might 
still be alive. _ 

Cultur3.1 and· political diversification in which many groups find possi
bility of self-realization and of affirmation of their unique values might be 
very desirable from the point of view of social advancemen~ and of a du
rable peace. A continuous struggle of ea.ch ethnic group, no matter how 
small, to assert its cultural distinctiveness by making specific contribu
tions to the community of nations would only.stimulate the growth of a 
world civilization, and would enrich humanity as a whole." And a growing 
number of separate cultural and political units will only contribute to the 
stability of the world by preventing the formation and the expansion of 
imperialistic and rival empires." The evolution of Russian Czardom into 

11 Quincy Wright, A Study of War (Chicago, 1942), II., pp. 1334-35. 
MJbid., p. 921. 
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a union of republics and of the British Empire into a commonwealth of · 
nations gives an indication of such a trend. 

There seems to be no doubt, therefore, that only the independent peo· 
pies of central Europe organized into free associatio~ to foster the ideals 
of all-human welfare and justice36 will be able to lay the foundations for a . 
better future in this area. If, on the contrary, some peoples of central 
Europe do not renounce the idea of domination and power politics and 
others are again forced into political and economic submission, the rivalries 
between the Great Powers, inevitable in such circumstances, might pro- 1 • • 

voke a new crisis of global significance in a not distant future. The present· 
Russian-Polish dispute and the Anglo-American-Soviet differences in the 
Balkans sug.gest such possibilities. · 

Sl\IALL STATES AND A NEW LEAGUE-FROM 
THE VIEWPOINT OF NORWAY 

EDVARD HAMBRO 

Norwegian Foreign Office, London, England 

It is right that post-war planning should be made the subject of popular 
discussion. It is, on the whole, a healthy sign that so many books and 
articles are devoted to the winning o~ the peace, although some of them 
indubitably create a smoke screen of confusion. The same applies to co:t;n
mittees and other organizations for the Sa.me purpose. These committees 
and their statements have two things in common: innumerable and in
conclusive quotations from democratic leaders and illustrations ·drawn 
from the "success" of, or "failure" of, the League of Nations. 

The "Four Freedoms," the "Atlantic Charter," the "Declaration of 
the United Nations," as well as other speeches, articles, and statements of 
all sorts are vague and all-comprising. They give ample scope for diver
gent interpretations. It should also be remembered that President Roose
velt and Prime Minister Churchill, important though their utterances 
are, speak for themselves. They cannot bind Congress or Parliament, 
although it is true that the British Parliament feels a strong loyalty to the 
leader of the nation. J 

These two characteristics of the decla~tions of program give great 
scope to the professors, diplomats, politicians, journalists, and other proph
ets who dream of the future. Those of the soberer cast of mind try not 
to indulge in the luxury of day dreams. They realize that the future must 
be built on the experience of the past. They ask searching questions about 
the League. 

a& On the importance of the quest for "justice" as a unifying symbol, see H. D. 
Lasswell, World PoliticB and Personal Insecurity (New York, 1935), pp. 249-250. 
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Opinions mA)-and indero do-differ about the League. Dut certain 
facts can be agreed upo!L 

The first is that the League represents the most thoroughgoing and most 
ambitious clrorl at world collaboration yet attempted. Neither will it be 
contradicted that. the League did create the best 11internntionnl civil 
Bervice,t' it not the only one, that has ever existed. 1\lost people will aiso 
agree that the League achieved a signal success in the so-called technical 

~ fields, and that this work ought to be continued. It will further probably 
be admitted that the League has been instrumental in settling certain 
disputes and in preventing some minor wars. And even the most ardent 
enemies of the League will find it hard to argue that it ever caused wars. 

Now in the fifth year of the Second 'Vorld 'Var, the peoples of the 
United Nations discuss a new League. The 11New League" is used in this 
connection as a convenient term for the kind of world organization we 
hope will be established when victory is won. 

Since this new League must have the support and enlist the confidence 
of all the United Nations, it might be helpful to single out one of them and 
see what the "public" of that state would think of such a plan. For many 

·reasons-which the space of this article excludes from further elucidation 
_.. -Norway is rather a good sample of the smaller allies in this war. 

l\Iost Norwegians would answer without any hesitation that their 
country would join a new League immediately. They would point out 
their attachment to international arbitration, to disarmament, to in· 
temational collaboration in all fields, to their dependence on foreign 
trade, and would cite their record as a member of the existing League. 

Next they would ask themselves why the old League "failed"-to use 
the popular phrase-and how the "New League" ought to be organized. 
The Norwegians knew that the old League was not perfect. Their nu· 
merous efforts to amend the Covenant and to change the rules of proce· 
dure prove that. Still, it was felt that it was not the League that failed, 
but the member states. This is a commonplace, but it is one of those 
commonplaces that must be repeated again and again. The League was 
only a means of collaboration. One could not at any moment take more 
out of it than the members were willing to put into it. This is the case in 
international life as well as within the nations. The best constitution is 
hopeless it politics is a racket and the politicians corrupt. The best courts 
in the most perfect system of "a government of laws and not of men" are 
worthless it the judges are venal. The most perfect WLB is meaningless 
if the parties disregard it. 

The League was bound to be unimportant if the states would not use it. 
International courts are useless, and treaties of no avail, it all the world 
lives in a psychosis of fear. The fear of war is-to the Norwegian mind
one of the most potent causes of war. And one of the inherent weaknesses 
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of the League, one of the chief catises for fear and distrust, was-again in 
the deep-rooted convictions of the Norwegian public--the lack of uni
versality. It is here suggested that the failure of the American Senate to
assent to ratification of the Covenant had a very great part in creating 
the fear complex of insecurity. The absence of the United States from any 
w~rld organization will have the same psychological results after this war. 

The Norwegians do not theorize about the interdependence of the world. 
For them it is so obvious that they are quite amazed that others do not 
recognize it in the same way. 

J\.fany small things-apparently far removed from political scie.qce-
make the Norwegian world-conscious in the extreme. His eating and 
drinking habits are, of course, quite International. He will start the day 
with grapefruit from Palestine or orange juice from Spain. He will con
tinue with Kellogg's com flakes. He will drink coffee from South America 
or Central America or tea from India, With sugar from Cuba. His wines 
are from Spain and Portugal as well as France and Germany: He smokes. 
cigarettes from Egypt, England, or the United States, and cigars from 
Havana. The American films compete with the best films from France. 
Thomas Wolfe and Sinclair Lewis are widely.xead. The housewives use . -
Singer sewing machines; and American motor cars are seen on all roads. 

On the other hand, you could eat Norwegian fish in all of the Mediter- _ 
ranean countries and Latin America. Norwegian sardines could be bought 
in the village groceries in Poland and Hungary. Norwegian fish hooks were 
popular around the Black Sea. Norway was one of the world's greatest 
exporters of aluminum; her electro-chemical industry was of international 
importance; and so on. 

One will also find Norwegians all over the world. There are more Nor
wegian churches in the United States than in Nor-Way. Norwegian citizens 
are judges in Egypt, engineers in Turkey, civil servants in China, mer
chants in Argentina, and farmers in South Mrica. 

The Norwegian merchant fleet is the third largest in the world, and far 
larger than any other in the world in proportion to population. The Nor~ 
wegian flag is seen in all ports and on all oceans. The Norwegian whaling 
fleet used to sail every year all the way from the far north of Europe down 
to the vicinity of the South Pole. Such a nation naturally thinks in terms 
of the world, and this attitude must also be"'reflected in the realm Qf poli
tics. 

The Norwegians can easily point out that universality-which does not 
mean immediate admittance of the enemy-never spoiled the chances of 
success in any dispute. The Asiatic and American members of the League 
Council did not prevent the settlement of the Greco-Bulgarian ilispute of 
1925. It was the states close to Italy rather than the others that made the 
application of sanctions difficult during the Ethiopian affair. Experience 
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seems to pro\·e-accorduig to the Norwegian \·iew-that the states far re-
moved from a confi.ict are more able to get the right perspective and take 
a disinterested attitude than are the neighbors. And since intelligence, 
so far as 11;e know, does not depend entirely on geographic factors, citizens 
of far-away states may be able to grasp the essential c:haracteristics of a 
confi.ict as well as neighbors. * 

The need for universality does not, however, mean that sub-groupings 
within the larger framework c:annot be both possible and desirable. 
Certain problems can in fact be settled well and e.tiectivcly by groups of 
states; if these groups are the natural result of practical need and entirely 
Joyal to the aims of the universal organization. 

Norwegians have their own peculiar experience with rrgionalism. For 
approximately four hundred years, they were united with Denmark and 
for nearly one hundred years with Sweden. But the very strong feeling of 
unity and the fertile collaboration among the Nordic states did not really 
develop until the last of the formal unions had been dissolved in 1905. 
Collaboration started earlier, but grew by leaps and bounds in the last 
generation; and the interesting thing is that it docs not rest on a formal 
union of any kind. It springs, not from any treaty, but simply from the 
feeling of the peoples, from practical needs, and from a realistic conception 
of international cooperation. 

By way of illustration, it may be mentioned that several important 
Jaws in the Scandinavian countries are the result of this collaboration. 
There are several important journals with editorial boards consisting of 
citizens from all these states. There is a fertile exchange of teachers and 
pupils, guest performances by the theatres, Scandinavian exhibitions, etc. 
And the most epectacular field of collaboration has been in economics and 
in foreign afl'airs, as shown by the meetings of heads of states, prime 
ministers, foreign ministers, and experts, and in Scandinavian neutrality 
Jaws before the outbreak of the present war. 

This collaboration embraced first only Denmark, Norway, and Sweden. 
Later, Fmla.nd and Iceland were included. The last part of the develop
ment saw the addition of Belgium, Luxemburg, and the Netherlands. 
This last group came first into the Scandinavian orbit-if such an expres
sion is permissible-in the field of trade. The Oslo Convention, concluded 
in 1930 between the Low Countries and the Scandinavian states, was an 
active step in the direction of economic internationalism. 

This collaboration-which was brought to a virtual standstill by the 
action of other states-developed later into consultations also in the field 
of foreign politics, and it shows that sub-groups based on common in· 
terests are not exclusively of a geographic character. This common in· 
terest group may very well be called to life again alter the present war. 
But when people talk of regional groups alter the war in connection with 

I 
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the states of the North, they think mostly of the Scandinavian collabora
tion. 

The Scandinavian situation is not, it is true; as simple as it was sup
posed to be before the war started. Norway is the only one of these states 
that is a United Nation. Denmark was-like Norway--overrun by the 
enemy, but she did not fight back. She is not, therefore-notwithstanding 
her strong sympathies-one of the Allies. Nor is Iceland, occupied by the 
United Nations. Finland is actively in the other camp. It is difficult to 
visualize her future before she is out of the war. 

Sweden is the only one of these countries that has not, ·so far, been in
volved in the war. She has violated the classical laws of neutrality and 
given the Germans certain concessions in order to keep peace. On the 
other hand, there is no doubt that the overwhelming majority of the· 
Swedish people is pro-Norwegian and pro-democratic. There has been a 
strong revival of Scandinavian sentiment-at times a rather possessive 
sentiment-in Sweden during this war. There are circles who talk about 
a "Nordic Defensive League," and others who talk even more strongly of a 
"United States of the North"-very often with an open or hidden pre
sumption of Swedish leadership. There are even Swedes who talk openly 
of leading Norwegian foreign policy. The answer to these speculations is, 
first of all, that the Norwegians like the Swedes, but do not wish to be 
united with them. The Norwegians are among the United Nations, and 
the Swedes have stayed out of the war and even given the Germans con
cessions directly harmful to the Norwegian cause. The Norwegians .are 
fighting a struggle for national existence, and they will not want the 
benevolent tutelage of any neutral nation. 

However, if Sweden joins the "New League," the Norwegians will in 
all probability be very happy to join hands with the Swedes within this 
framework. And there is little reason to believe that the Swedes will not 
want to join the United Nations when the war is over and the New 
League is created. 

1\Iany Norwegians undoubtedly want to continue some Nordic col
laboration. They were proud of their common achievements. They felt' 
that the Nordic states had shown the world a fine example of effective, 
friendly, and loyal collaboration. The Norwegians feel rather sentimental 
about it-as do the other Scandinavians. Hq.t the post-war world will have 
very little use for sentimentality; and the Norwegians will not forget that -
they have fought this war and fought it with the Allies. Norway belongs 
among them. 

First of all, Norway wants to be a member of the "New League." 
The establishment of such an organization is, next to national liberation, 
her chief war aim. The second thing to be remembered in Norway's 
foreign policy is that sh~ is a maritime power. Her interests are far-flung 
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and not tied down by any continental limitations. She has greater in· 
terests in the Pacific and in the canying trade between North, Central, 
and South America than in many European countries. The very idea of a 
European union is repugnant and unrealistic to the world~onscious 
Norwegian. To his mind, such a plan would only mean the stifling of 
Norwegian trade and shipping as well as a new subjugation, under another 
name, to Germany's New Order, to Pan-Germany or :Mittel-Europa. 
Norway has much more in common with the United States and the 

·British Commonwealth of Nations than with most European states. She 
is not only a United Nation and a maritime state, but predominantly an 
Atlantic and a North Sea state. 

These considerations do not imply that Norway turns her back on 
Scandinavia. She is still in favor of close cultural collaboration with these 
states, and even of economic and Political collaboration, il this can be . 
achieved within the other framework. But politically the order of impor .. 
tance for Norway's r6les must be: (1) United Nations state; (2) maritime 
state; (3) Atlantic state; (4) North Sea state; and (5) Scandinavian state. 

II for any tragic reason the United Nations should not become a reality 
alter the war, the Norwegians must, of course, look for other solutions, 
and there seem to be only two possibilities apart from a ''New League," 
namely, the Anglo-Saxon group and the Scandinavian bloc. Doth of these 
groups might embrace the Low Countries. 

However, the Norwegians-although they must envisage the possibility 
of no "New League"-hopc very sincerely that this new and democratic 
world organization will be brought into existence and that all nations, 
small and large, eventually even our common enemies, will join. They 
consider that the smaller nations which have been overrun by the Ger
mans have much to contribute on account of their political and social 
maturity, their spirit of sacrifice, their discipline and democracy, so hard 
tried and strengthened during the occupation. 

They know that the smaller nations have not always been paragons of 
wisdom and virtue, but they believe that the Great Powers, on the whole, 
do not have a better record. They are very apprehensive when they hear 
or read of the·"Big Four." They feel that a balance of power is impos
sible in the future, and are convinced that the Concert of Europe cannot 
be recreated in the form of a "World Quartet." The history of European 
development between Vienna and Versailles is not reassuring. Norwegians, 
as citizens of a small state, cannot afford to be ignorant. They have to 
learn history. They know very well that the Holy Alliance and the Great 
Power dictatorship that followed did not-as an astonishing number of 
people still believ~keep the peace for a hundred years. They remember 
intervention in Spain, the Greek war of liberation, Polish wars of libera
tion, the Mexican war, the Crimean war, the Prussian wars with Den-
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mark and Austria, the Franco-Prussian war, the Sino-Japanese war, the. 
Russo-Japanese war, the Spanish-American war, the Boer war, and the 
two Balkan wars-just to mention the more well known of the outbursts 
in the "century of peace". · 

Norwegians may be prejudiced-and what nationality is not, in some 
way?-but they do not feel that the Great Powers have shown such a 
degree of wisdom and foresight as would entitle them to be the trustees of 
the world. They feel-perhaps because they are from a small nation-that , 
the only claim the Great Powers have to rule the world lies in their 
strength. And power-as the leaders of the great democracies have them
selves so insistently declared-should not be the only basis of the world 
of tomorrow. , 

The Norwegians admit that the Great Powers should have a prepon-: 
derant weight in the council of nations. ·They do not believe in absolute 
equality, except of course equality before the law. Although superior 
force may be necessary to keep some small states in line, this force should 
be the force of the United Nations, and not of a Great Power directorate. 
U the small states need the authority of the Great Powers, the Great 
Powers, in turn, need the democratic control of a world organization in 
which the voices of the smaller states are heard. · 

Briefly~ the Norwegian public thinks that the end of this war will see 
either a "New League" or chaos, and that half-measures will only be the 
prelude to new wars. 

THE FUTURE OF WESTERN DEPENDENCIES IN 
SOUTH EASTERN ASIA AND THE PACIFIC 

LE1\"'NOX A. MILLS 

University of Minnesota 

The future of South Eastern Asia and the Philippines is one of the most 
complicated problems with which the peace settlement will have to 
grapple. There is a certain broad similarity between the countri~ con
cerned which is likely to be a trap for the unwary. It seems so siri:tple to 
set up free and democratic governments, to equip and train citizen armies 
to defend their independence, and to raise the standard of living. It also 
seems reasonable to assume that if the U45,000,000 people of South 
Eastern Asia and the Philippines could be federated, their combined re
sources would go a long way towards enabling them to maintain their 
independence. 

Unfortunately, deep-seated differences based on race, religion, and 
history are the dominating influences, and overshadow the similarities of 
strategic and economic weakness and lack of independence. DisUnion bids 
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fair to increase as a result of the nationalism which is beginning to appear. 
The Burmese rega.rd themselves as a master race, and have an inflated 
sense of their own power and superiority because of their former conquests 
in Thailand and Assam. The Thais have something of the same feelings 
towards the :Malays and the Cambodians of Indo-China. One reason why 
the ~lalays asked the British to establish a protectorate over tho penin· 
sula was to sat'eguard their independence against Thai ambitions. This 
fear and hostility ha't·e been strengthened by Thai annexation in 1943 of 
four of the nine ~Ialay States, and a claim to most ol the others. Tho 
~lalays, Indonesians, and Filipinos come from the same racial stock, but 
10 far as the latter are concerned, centuries ol divergent development have 
made the diB'erences more important than the similarity in racial char· 
aeteristics which is noticeable among the three peoples. Even among the 
Indonesians of the Netherlands East Indies, there is a disunity which 
threatens to grow with the !pread of nationalism. Finally, all the peoples 
of South Eastern Asia and the Philippines fear and dislike the local 
Chinese communities in varying degrees, and have tried to weaken their 
economic power as far as they have been allowed to do so. The sole excep
tion is Burma, and here the Indian replaces the Chinese as the object of 

· dislike. One principal reason why a small minority of Burmese aided the 
Japanese was that the British had incurred their hostility because they 
protected the Indians against discriminatory legislation. 

Religious cleavages reinforce the disunity based on race. The ~lalays 
and Indonesians are 1\loslems, while the Chinese, Thais, and Burmese are 
Buddhist!, and the FJ.Iipinos are Christians. ~loh~mmedanism is distinctly 
more easy-going than in India and the Arab world; but it retains a good 
deal of the intolerance which is a fundamental tenet of the faith. One 
main cause of the :Moro revolt against the control of the Christian Fili
pinos in Mindanao in the thirties was religious antagonism. In 1\la.laya 
and the East Indies, the religious difference partially explains why it is 
impossible to solve the Chinese problem by intermarriage and assimila
tion. The :Moslem will not allow his daughter to marry a man whom he 
regards as a worshipper of idols and an unclean eater of pigs. He fears and 
sometimes enVies the partial economic stranglehold which the Chinese has 
acquired in his country; but he consoles himself with the promise in the 
Koran that Allah will even the score by an eternity of very literal fire. 

A federation would be outside the comprehension of 95 per cent of the 
population, and would be opposed by the small minority who did under
stand it. It would be a lifeless structure imposed from outside, without 
foundations among the peoples; and it would last only as long as its 
creators should continue to bolster it up. A feeling of community of in· 
terests may eventua.Iiy arise; but this lies so Car in the future that it is not 
a matter of practical politics. The post-war settlement must start fr.om 
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the realization that for a long time to come the various countries will re
main politically separate. 

Even on this basis, no standardized solution can be applied. Conditions 
within each dependency differ to such· an important degree that policies 
must be modified to fit local conditions. Malaya, for example, will have 
to overcome greater difficulties than any other dependency in establishing 
democracy. The typical Malay is a dyed-in'-the-wool conservative, firmly 
convinced that government should come from above and never from the 
people. He believes that the Sultans and the aristocratic families have a 
hereditary right to rule, and that the ordinary man-the small farmer or 
fisherman-should not interfere. It is true that the ruler ought to consult 
the interests of his subjects; but when the government gives an order, the 
1Ialay really likes ,to obey it. . 

The principal obstacle, however, to the establishment of democracy in 
:Malaya is that the Malays are outnumbered by the iminigrant races, the 
Chinese and Indians. The Malays are only 42.4 per cent of the population 
of the Peninsula, while the Chinese are 41.3 per cent and the Indians 
14.8 per cent. From the democratic point of view, the Malays are one of 
the least politically-minded races on earth, while the Indians, and espe
cially the Chinese, are far more mature. They are also much more aggres
sive, particularly the Chinese. If the Malay sees that his interests are 
slighted, he feels bitter resentment; but he is not likely to take overt 
action, while the Chinese will do so. If democracy were established when 
the war is over, the result would be that the Chinese would dominate 
Malaya politically, as they already do to a considerable extent ..economi
cally. The Malays, and especially their leaders, already strongly resent the 
presenc.e of the Chinese, who have been able to pour into the country only 
because the British Government protected their lives and property. To 
place the unwanted intruder in political control of the Peninsula would 
exacerbate the ill-will between the two races which was beginning to show 
itself increasingly in the thirties. · 

The complications do not end here. The majority of the Chinese and 
Indians remain only a few years in Malaya and eventually return to their ' 
own homes. Only about one-third of the Chinese have been-born in the 
Peninsula, and even of these some go eventually to China. Of the Indians, 
only five out of twelve are permanently domiciled in the Peninsula. The 
migrants'look upon Malaya as a foreign conetry to which they temporaril;y 
migrated to make money, since economic opportunities were so much 
greater than in China or India. 

A small though growing minority, particularly among the Malaya
born Chinese, have developed a Malayan patriotism and look upon the 
country as their permanent home. A very large nw.i:iber, however, still 
retain their loyalty to China, even though the· family has been several 
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generations in 1\la.laya.' The growth of nationalism in China and India 
has strengthened the tendency to look upon them, and not :Malaya, as tho 
native country, and 1uLs retarded the development of a 1\Ialaynn patriot
ism. The government of Chiang Ka.i-shek has tried for many years to 
promote this attitude, working through membership in the Kuomintang 
and propaganda in the Chinese vernacular schools. The Dritish attempted 
with limited success to counteract Chiang Kai-shck's policy, since' they 
wished to develop a sense of 1\lalayan unity and patriotism. There can be 
no doubt that the Chungking government will resume this policy after the 
war. 

The main obstacle to the establishment of democracy in :Malaya is that 
the area is not a country, but only a geographic expression. It is the home 
ol three separate and unassimila.ble races, each of which dislikes and 
looks down upon the other two. Only the 1\lalays have a feeling of loyalty 
for the Peninsula, while the majority of the other races look upon it as a 
place of exile to which they have come temporarily to make money. The 
l\falays are as yet incapable of taking part in a democratic system of 
government. The Dritish Government felt that it had a special obligation 
to protect their interests, since it took over control of the Peninsula at their 
request and not by conquest. It considered that it had no right to transfer 

_control of the Peninsula to the Chinese and Indians, and it also believed 
that the vote could not be given to the immigrant races until they had 
acquired a patriotic attachment towards the 'country in which they had 
settled. For all these reasons, it was felt to be impossible to set up the 
degree of sell-government which exists in, for example, Ceylon. The pre
war political problem ofl\Ia.la.ya will continue unchanged in the post-war 
period, unless it has been rendered more difficult of solution by the Japa
nese attempts to stimulate hatred of the Chinese. To lay down the goal 
of a 1\falayan democracy will be easy; the difficulty will be to give the ideal 
its practical application. 

The 1\fala.yan situation has been treated at some length because it will 
present one of the most difficult questions which the peace settlement will 
have to tackle. All the other countries of South Eastern Asia., however, 
have their own peculiar local conditions, and the policy applied to each 
will have to be adapted to its specia.l needs. Subject to this proviso, there 
are certain general problems which aff'ect the whole area. These may be 
divided into the three categories of political, economic, and strategic. 
With the sole exception of Thailand, all the countries under review were 
dependencies~of the United States, Great Britain, Holland, or France. 
The~degree~of sell-government varied widely. The Philippines were ap
proaching :the goal of independence, Burma. was well on the road towards 
Dominion:sta.tus, the Netherlands East Indies had made some advance, 
w bile 1\Ia.la.ya and French Indo-China had hardly taken the first steps. 
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The United Nations have accepted the principle that democratic govern
ments shall be created as rapidly as possible; but the pace of the advance.· 
will differ widely, owing to the varying stages of civilization and the local 
problems of each dependency. Before Malaya, for example, can become a 
democracy, three antagonistic races must learn to work together; two of 
them must acquire loyalty to the country in which they have settled; and 
the Malays must revolutionize their thinking and become democrats in-· 
stead of loyal subjects of their Sultans. · 

In every country of South Eastern Asia, there is a vecy small minority 
of Western-educated who are government officials, clerks, journalists, and 
professional men. They claim to be the people of the country, and demand ' 
the establishment of democratic government. Their support is principally 
urban, and they have very little influence in the villages in which nine-. 
tenths of the population live. The typical native of East Asia is a small 
farmer, whose interests are practically limited to the state of the crops and 
the affairs of the village. Centuries of autocratic rule have created the 
belief that the villager has no part in government; that is the function of 
the mysterious beings who live in the far away capitals of Bangkok, 
Singapore, Rangoon, or Batavia. The farmers are exceedingly conserva
tive, and the idea that the common man should control the goverD.IIient 
is a revolutionary break with immemorial custom, and 'therefore wrong. 
The villager· neither understands nor wants democracy: his choice is a 
benevolent despot who will ascertain the needs of the cultivator and pro
vide for them. There is an immense gulf between the small farmers and 
the politically conscious minority in the towns. This does not mean that 
Western control is popular: foreign rule is never popular, however benevo
lent it may be. There is a vague feeling of unrest, an undercurrent of revolt 
against the overlordship of the Westerner. On occasion, the native politi
cal leaders have been able to turn this to their own account; but it is sig
nificant that they did not do it by preaching the doctrines of democracy. 
In Burma, for instance, hostility to the Indian immigrants and to the 
British because they protected them was one powerful political weapon. 
Sometimes religious antagonis~ to the Christian government has been a 
useful means of incitement. The Buddhist church has great influence over 
the Burmese; and the priests· dispensed a very intoxicating potion com- · 
pounded of religion, nationalism, the vanished glories of the conquering 
kings of Burma, and anti-foreign feeling. I(. the Javanese revolt of 1927, 
many recruits were secured by assurance that· success would mean the 
return of the Golden Age of the Emperors of Mataram. Taxes would be 
reduced, the cr<;>ps would never fail, and everyone would be prosperous. 
For a cash contribution, the villager could buy an office at the court of the 
new king. The urban political leaders can spasmodically galvaclze the 
villagers into action; but 'they cannot exert a continuing influence upon 
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them. Every attempt to do this has failed, and once the incitement of the 
moment has passed, the '·illager relapses into his customary indHTcrcnco 
to matters outside his own narrow interests. lie is not an alert and con· 
scious Western democrat, but a tradition-bound Asiatic peasant with a 
vague feeling of unrest against control by rulers who are alien to him in 
point of view, color, and religion. 

The establishment of democracy at the end of the war would mean that 
control would be transferred from a foreign bureaucracy to the W'estem· 
educated minority in the towns. This would be sell-government, but it 
would not be democratic government. A wide measure of enfranchisement 
\\·ould not affect the situation, for the farmer would not know what to do 
with his vote. lle would continue to be controlled by his tr~ditional belief 
that all power belongs to the government. In tho last election in Thailand, 
many of the voters regarded a seat in the legislature as a new kind of dole, 
and as a means of giving a bright young man a good start in Iii e. 

Another great obstacle to the successful establishment of democracy 
is the almost total absence of an indigenous middle class. With the one 
partial exception of the Philippines, the great bulk of the middle class are 
foreigners-Indians in Burma and Chinese in the other countries. They 
are the retail shopkeepers, produce-buyers and money-lenders, the mine, 
plantation, and small factory owners, and the professional men. V cry little 
educated leadership is available to play the r61e which the middle class 
discharged in the devdopment of 'Vestem democracy during the nine
teenth century. The Chinese and the Indians cannot take the place of an 
indigenous middle class, since they have incurred the unpopularity which 
always seems to accrue to an alien race that acquires what is regarded as 
an undue share of the wealth of the country. This hostility towards them 
is growing; and it was most marked in the Philippines and Thailand, the 
two countries where the nationalist leaders have been most free to carry 
out their policies. Elsewhere the hostility of the loal political parties was· 
held in check by the W estero rulers. The post-war period is far more likely 
to see an attack upon the economic power of the Chinese and Indians than 
any alliance with them. 

The establishment of genuine democracy will be a slow and difficult 
process. It will involve a revolution in the way of thought of scores of 
millions of hide-bound conservatives. Education is only a partial solution: 
the Philippines and Burma are among the best educated and constitu· 
tionally most advanced countries of the tropics, but only a small fraction 
of the voters really understand democracy.as apart from repeating its 
slogans. 1\Ioreover, the spread of education will be dependent upon the 
amount of funds available. In the past, it has always been hampered by 
lack of revenue: for example, the Philippines, when under American con· 
trol down to 1935, spent, on an average, 20 per cent of the revenue on the 
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schools, but they never managed to provide instruction for more than 
about 38 per cent of the children of school age.1 It will not be easy to find 
the very large additional sums needed to educate the whole ·population, 
especially when one considers the iiJ?Dlense cost of reconstruction inthe 
countries now under Japanese control. Education will have to be ac
companied by a grant of self-government by instalments, in order that 
the people may gradually learn how to govern ~hemselves. During this 
period of apprenticeship, one of the Western powers will have to assume. 
the task of guidance and decreasing control in each depen4ency. 

The economic prosperity of South Eastern Asia and the Philippines 
will continue, as in the past, to depend upon the extent to which they can 
sell their products abroad, particularly in the United States and Europe. 
A considerable part of the exports are the produce of the small grower . 
with his rice fields or a few rubber trees or coconut palms. His standard Qf 
living rises and falls with the fluctuating demand for his produce in 
American and European markets. Large-scale production, mine or planta- · 
tion, is controlled· by American, European, or Chinese companies. They 
are as essential to the well-being of the area as the native cultivator, since 
the latter provides only a minor part of the revenue which Slistains the 
elaborate and expensive social services. The bulk of the money comes from 
the foreign investor in the form of export taxes, import duties, income 
taxes, or land rentals. The prosperity of the whole area is vitally dependent 
upon the world price of the exports and the demand for them in foreign 
markets. For example, the American-Filipino Commission appointed in-
1938 pointed out that the Philippines were threatened with economic ruin 
unless Congress altered the terms of the Tydings-McDuffie Act and kept 
open the American market after the islands became independent in 1946.2 

The producers of some of the staple exports, such as tin and rubber, 
formed international agreements in the thirties which.kept the world price 
of their commodities fairly stable and allowed a reasonable profit. The · 
method adopted was to limit production to the estimated world consump
tion, and some of the international committees of management, e.g., for 
rubber, included representatives of the consumers as well as of the growers.· 
The weak point in the agreements was that they could not c.ontrol the 
wide fluctuations in demand, particularly in the United States. On balance, 
however, they were of undoubted benefit to the native small growers as 
well as to the Western plantations. l 

Industrialization was in its infancy in the pre-war periodr and was 
largely confined to instrumentalities for preparing the local products for 
their foreign markets, e.g., rubber mills, oil refineries, and tin smelters. 

1 L. A. Mills, British Rule in Eastern Asia (London, 1942), p. 366. -
1 Joint Preparatory Committee on Philippine Affairs Report of May. ~0, 1938, 

Vol. I, passim. 
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~Ianufaeturing was furthest. advanced in Java, since the Dutch had 
begun to foster its development behind the shelter of tariffs and quotas. 
The main purpose was to promote Javanese prosperity by drawing off 
pan of the excessive population which was trying to make a living by 
agrirulture. l\lore could be done in the other dependencies to encoW'age 
the growth of small industries which would supply the domestic market 
and replace imports. In most. cases, this would require protective tariffs, 
since pre-war experience showed that local manufactures could not com
pete in price with Japanese, Chinese, or Indian imports. The development of 
manufacturing is not compatible with strict adherence to the Open Door. 
~Iorcover, manufacturing for the domestic market can be on only a small 
scale, since the local demand is limited. Any output on a large scale would 
have to find foreign markets, and this depends upon the tariff policies of 
the rest of the world. The pre-war experience of Hong Kong was that 
China and most other countries except. Great Britain raised their tariffs 
to exclude the island's manufactures. 

It seems reasonably safe to assume that the economic structure of South 
Eastern Asia will remain fundamentally the same. The producing coun
tries· will continue to depend for their prosperity upon the demand for 
their exports in foreign markets over which they have no control. The 
manner in which the Open Door policy is applied after the war will have 
a vital efl"ect upon their standard of living. Everything will depend upon 
whether it is to be one-sided or reciprocal. If the industrialized nations 
demand entrance for their manufactures, but reserve the right to impose 
protective duties upon exports, it will be impossible in the long run to 
raise the standard of living in the dependencies. Ultimately, too, it will 
be impossible for the dependencies to buy the manufactures which the 
industrialized nations hope to sell to them, if hostile tariffs which prevent 
the sale of their exports preclude them from acquiring the necessary for· 
eign exchange. There can be no complaint if, for example, the new syn· 
thetic rubber industry is able to hold its own in open competition with 
plantation rubber. If, however, it proves impossible to do this without the 
aid of a high ta.rifl', then a very serious blow will be dealt to the prosperity 
of the tropics: There is a genuine risk of a conflict between two of the prin· 
ciples of the United Nations, viz., the Open Door and raising the standard 
of living in the tropics. It is worthy of note that one reason why the Open 
Door was abandoned in the Netherlands East Indies in 1933 was that the 
government might acquire a bargaining power. Larger import quotas 
were offered to the foreign countries which agreed to buy increased quanti· 
ties of the exports, and vice versa. The great question' about the Open 
Door is whether it will open both ways or will admit only one-way traffic. 

:Money will have to be found for an expansion of the social services far 
beyond the pre-war levels, in addition to the large amounts which will be 
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needed to repair the destruction caused by the war. Part of the content- . 
ment with the present low level of subsistence is due to the loss of vitality 
caused by tropical diseases, and the remedy is improved medical and 
health services. Education, among other results, will enable the· small 
farmer to hold his own better with the village money-lender cum shop
keeper cum produce-buyer. The millstone of rural debt will have to be 
lightened by a greatly expanded system of rural credit. Many of the most 
essential reforms can never pay for themselves in terms of money. In slum 
clearance, for example, the beneficiaries cannot afford to pay high enough 
rentals to cover the cost of interest and sinking fund. Industrialization will 
help to some extent, and will often have to be financed by foreign loans. 

These reforms will require far .larger financial resources· than the 
various governments are at all likely to command, even if the pre-war_ 
rates of taxes are raised considerably. It will not be practicable to float 
large domestic loans, for there are no accumulations of indigenous capital 
in South Eastern Asia. The peoples lack thrift and foresight, they tend to 
spend what they have on the desire of the moment, and they vastly prefer 
agriculture and fishing to other forms of economic activity. These charac
teristics largely explain the dominance of Western and Chinese capital, 
and they also mean that it will be a long time before indigenous can replace 
foreign capital. The campaign against the low standard of living will have 
to be financed principally by loans from abroad, and particularly from 
the United States and Great Britain. Large loans will not be forthcoming 
unless the debtor countries are able to repay them in the long run, and 
ability to do so will depend upon whether they are able to sell their ex
ports abroad. In the last analysis, improvement of the social services · 
depends upon the tariff policies of the industrialized nations. 

The provision of- strategic security will require the acceptance of mili
tary as well as political an~ economic responsibilities by the principal 
Allies. The Philippines and South Eastern Asia will be as unable to defend 
themselves in the future as in the past. Political independence and the 
creation of citizen armies would be ineffective against the war industries 
of a great power, as they were in 1942. The Filipinos had both of these 
things, and in Bataan they had a strong defensive position, far superior 
to any that existed in the Netherlands East Indies~ Malaya, or Burma. 
All this served only to delay the Japanese conquest, because it was an 
inadequate substitute for the superior nun\,ber of the attackers and the 
dependence upon imported aeroplanes and other types of materiel. With 
the exception of the East Indies, all of the countries under review have a 
small population; and this, together with their lack of heavy industries, 
makes their security dependent upon the protection of the Great Powers. 

This means principally the United States and· the British Empire. 
These must avoi~ the blunders of the inter-war period-disarmament car-
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· ried to the point of futiiity, coupled with unwillingness to usc such force 
as was available. In the long run, peace will be uncertain unless it is sup. 
ported by adequate armaments and the determination to use them 
prompUy. The Allies must have predominant naval and air power, and 
the bases which are indispensable for their use. There must be secure sea 
lines of communication linking the South Western Pacific with the United 
States and Great. Britain. 'Vhcn the various peoples receive political inde· 
pcndence, their sovereign rights must be limited so that they will play 
their'part in the general scheme of collective security. Permanent peace 
will be jeopardized if weak sovereign states are created as they were in 
Europe alter the last Viar. Above all, there must be close and continued 
collaboration between the United ·States and the British Empire. Pearl 
Harbor, Port Darwin, a restored Singapore, and the other naval and air 
bases will have to be available without ·restriction to the armed forces of 
the permanent Allies. It the United Nations drilt apart, and the members 
have to fall back upon national sell-help, then sooner or later the world 
risks the outbreak of another great war in the Pacific. 

Until the dependencies become capable of managing their own affairs, 
they Will have to remain under foreign tutelage. Joint international COD• 

trol would be a bad solution. The colonial peoples would resent it as a 
retrograde step: they want independence, and would regard international 
government as a device to postpone it. For another thing, joint inter· 
national control has been prolific of friction and disputes in the areas where 
it has been tried. It would be wiser to follow the principle of the League 
mandates, giving a single state sole and undivided responsibility for the 
government of each dependency. The most suitable guardians during the 
period of transition towards sell-government are the former colonial 
powers. The British, the Dutch, and the rest have an experience and a 
knowledge of local needs which no other nations possess. The British and 
the Dutch especially have a good record in the matter of social services 
and in the very difficult policy of promoting sell-government. 

The United Nations will require some formal means of collaboration to 
carry out their postwar policies. Perhaps the most suitable would be the 
continuation of the present Pacific Council, with the addition of represcn· 
tatives of the colonial peoples. One weakness of pre-war tropical adminis
tration was that the problems were often similar, but the governments had 
little knowledge of one another's policies and their results. Interchange of 
information and, on occasion, of technical experts would save a good deal 
of wasted effort. The Pacific Council would .secure, as far as possible, a 
common policy in the economic development and tarifl policies of South 
Eastern Asia and the Philippines. It would be the agency for floating in· 
tema.tionalloans for economic development and improving the standard of 
living. It would receive regular reports from the colonial governments, 
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and have the power to require information and explanation from them. 
This could include the right to send out commissions of inquiry to make -
investigations on the spot. The Council would also review periodically the 
progress made in the promotion of democratic government in the de
pendencies, and in the raising of their fftandard of living. 

The precise powers of the Pacific Council must depend upon the degree 
of responsibility which the members are prepared to assume. If the present 
colonial powers are to remain solely responsible for defense of the de
pendencies and for their economic and social progress, 'it -is obvious that 
they cannot be subjected to control from states which decline to accept 
any responsibility. In this case, the Pacific Council would have only ad-' ' 
visory and consultative functions. The Council could be given wider 
than merely advisory powers if the states which have no colonial posses- -
sions were prepared to accept, as part of an international system, their 
proportionate share of responsibility for the security and economic de- . 
velopment of South Eastern Asia and the Philippines. In .this part of the 
world, as in others, the whole program of the United Nations depends for 
its success upon the extent to which the Great Powers, and particularly 
the United States, are prepared to take their part in a collective system. _ 


