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Between the appearance of the first edition of this book in 1983 and the
second edition in 1992, much happened in the real world of international
relations. The Cold War ended; the Soviet bloc disintegrated and the Soviet
Union collapsed; Germany was united and the European Union was born;
Iraq invaded Kuwait but was then evicted and itself invaded in the Gulf
War. Events have continued to cascade from the date of the second edition:
Yugoslavia descended into war and intervention; conflict with Saddam’s Iraq
has bubbled up occasionally; Russia has suffered economic and political
decline; the Asian economies have risen, fallen and climbed back again; the
electronic revolution has taken off; the European Union and NATO have
stretched out their hands to the states of East and Central Europe; attempts
at building a peace in the Middle East have come temptingly close to
success but remain unconsumated. Environmental degradation, Third World
debt and poverty remain.

These events have scarcely affected the history and working definition of
international organizations (Chapter 1); neither have they upset the classifi-
cation of these institutions (Chapter 2) provided in the first and second
editions. Chapter 3 on the roles and functions of international organizations
reflects some of the events mentioned above that have altered the face of
world politics since the second edition. Chapter 4 on the writings about
international organizations now has a division of works different from that
in the first and second editions. This reflects developments in the literature
on international relations and is a response to comments on the previous
editions. The list of abbreviations and the bibliography have also been
updated.

As with previous editions, all views expressed in this book – except when
otherwise indicated – are my own and I bear full responsibility for any
mistakes. I am still indebted with those who helped me with the first and
second editions. I am grateful to the anonymous commentator who provided
suggestions for the third edition and to Mark Kavanagh and Heidi Bagtazo
of Taylor & Francis for their help and encouragement. I am particularly
indebted to my wife, Elizabeth, for her help with the index and for all the
support she has given me while I was writing this book.
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DEFINITIONS

Both words in the title of this book have been a source of puzzlement for the
student of international relations. It is worth examining them more closely
before turning to the realities they represent when joined together. The term
international, thought to be the creation of Jeremy Bentham, is often seen as
a misnomer. Instead, it is claimed, the term ‘interstate’ or ‘intergovern-
mental’ should be used when describing an activity – war, diplomacy,
relations of any kind – conducted between two sovereign states and their
governmental representatives. Thus talk of an ‘international agreement’
between state A and state B to limit arms production or to control the
selling of computer technology refers not to an understanding between the
armament manufacturers of A and B or to a pact between their computer
firms, but to an arrangement by state A’s governmental representatives with
those of state B.

This state and government-oriented view of the word ‘international’
has been increasingly challenged over the past four decades. It is no
longer used synonymously with ‘intergovernmental’ to mean ‘interstate’
or relations between the official representatives of sovereign states.
Instead the term has come to include activities between individuals and
groups in one state and individuals and groups in another state, as well as
intergovernmental relations. The first types of relationships – those not
involving activities between governments only – are known as transna-
tional relations. Connections between one branch of government in one
state (say a defence ministry) and a branch of government in another
country (its defence ministry or its secret service, for example), which do
not go through the normal foreign policy-making channels, are called
transgovernmental. All these relationships – intergovernmental, transna-
tional and transgovernmental – are now usually included under the
heading ‘international’.

The dual meaning of its singular form, and its interchanging in many
books with the word ‘institutions’, confuses the use of the term
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‘organizations’. International relations, whether between governments,
groups or individuals, are not totally random and chaotic but are, for the
main part, organized. One form of the organization of international rela-
tions can be seen in institutions – ‘the collective forms or basic structures
of social organization as established by law or by human tradition’
(Duverger 1972: 68) – whether these be trade, commerce, diplomacy,
conferences or international organizations. An international organization
in this context represents a form of institution that refers to a formal
system of rules and objectives, a rationalized administrative instrument
(Selznick 1957: 8) and which has ‘a formal technical and material organi-
zation: constitutions, local chapters, physical equipment, machines,
emblems, letterhead stationery, a staff, an administrative hierarchy and so
forth’ (Duverger 1972: 68). Inis Claude (1964: 4) makes the following
distinction: ‘International organization is a process; international organiza-
tions are representative aspects of the phase of that process which has been
reached at a given time.’

Some writers confusingly refer to such international organizations as
international institutions; reference is also often made to ‘the institutions’
of an organization, such as its assembly, council and secretarial. This use of
‘institutions’ to refer to the detailed structure of an international organiza-
tion or as a synonym for international organizations is more restricted than
the sociological meaning of the word. As can be seen from Duverger’s defi-
nition, it has a wider use that encompasses the notion of a system of
relationships that may not manifest themselves; in formal organizations of
bricks and mortar, headed notepaper, a ready acronym such as NATO or
WHO, and an international staff. An institutional framework adds
‘stability, durability and cohesiveness’ to individual relationships which
otherwise might be ‘sporadic, ephemeral, and unstable’ (Duverger 1972:
68). In personal life these institutions that bind people together may be
represented by an organization such as the Mothers’ Union, the Roman
Catholic Church, or a trade union organization, but may also take the form
of the less formal structures of the family, of a religion or of private prop-
erty. At an international level, relations may be given a ‘stability,
durability and cohesiveness’; in other words they may be organized, by the
practice of diplomatic method or adherence to the tenets of international
law or by regular trading – all institution in the wider sense – as well as
by the activities of such international organizations as the World
Movement of Mothers, the World Council of Churches or the International
Labour Organization (ILO).

This book is concerned not so much with the broader notions of inter-
national organization and international institutions but with the more
concrete manifestation of regularized international relations as seen in
international organizations with their formal and material existence sepa-
rate from, though for the most part dependent on, states and groups
within states.
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INTERNATIONAL ORGANIZATIONS UP TO 
THE FIRST WORLD WAR

Accounts of the rise of international organizations rarely begin historically
in 1919 at the Versailles Peace Conference, but it is a good time and place to
start. Gathered together were the representatives of the victorious powers
ready to write a peace treaty; many national interest groups; and interna-
tional non-governmental organizations (INGOs) wanting to advance public
health, the lot of the workers, the cause of peace or the laws of war. The
states’ representatives were also concerned to create a new, permanent world
organization that would deal with the problem of peace and security and
with economic and social questions. They drew on almost a century of expe-
rience of peacetime co-operation between European states and some
half-century of the work of the public international unions. Their activity
was underpinned by the existence of private international associations, was
foreshadowed in the Hague Conferences of 1899 and 1907 and in plans
advanced before and during the war, and was moulded by the wartime expe-
rience of co-operation. The organizations they established – the League of
Nations and the ILO being the leading ones – had structures determined by
this background. This brief history will examine the lead-up to the creation
of the League of Nations: the rise of INGOs, the parallel growth of public
international unions with their major interest in economic and social ques-
tions, and the role of intergovernmental organizations (IGOs) in dealing
with peace and security up until 1919. The historical development of inter-
national organizations since that date will then be examined to demonstrate
the growth of INGOs, economic and social IGOs, and IGOs involved with
peace and security.

The gathering at Versailles in 1919 was primarily an intergovernmental
meeting of heads of state and government, foreign ministers and their
advisers. It was mostly concerned with the question of international peace
and security, while economic and social questions were given only perfunc-
tory consideration. The conference was faced with the task of writing a peace
treaty and organizing relations between states after the most momentous
breakdown in interstate relationships in history: the First World War. This
war had arrived after a century of comparative peace since the defeat of
Napoleon, during which time a number of forms of international organiza-
tion had burgeoned. The rise of the phenomenon of intergovernmental
organizations concerned with international peace and security and with
economic and social issues needs some explanation.

An understanding of the reasons why these organizations started to grow
in the nineteenth century can be reached by asking the question: why were
there no interstate organizations prior to that time? The most obvious reason
is that these organizations had to await the creation of a relatively stable
system of sovereign states in Europe. The crucial turning point was the
Peace of Westphalia, 1648, ending the Thirty Years War, which had torn
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apart late medieval Europe. Prior to 1648, the concept of a unified Christian
Europe dominated the thinking, if not the practice, of political life in
Europe (Bozeman 1960: 514; Davies 1997: 7–10 and Chapters 6 and 7;
Hinsley 1967, Chapters 1 and 8). The waning temporal power of the papacy
and the Holy Roman Empire demonstrated the difficulties of unifying such
a diverse geographical area as the continent of Europe, even when its peoples
were threatened by the march of the Ottoman Empire. Despite this, a form
of unity was offered by the doctrine of a God-given natural law above
mankind, adherence to which provided an opportunity for Christian rulers
and their subjects to belong to a greater commonwealth.

With the questioning and later rejection of natural law tenets by certain
philosophers, and with the ‘civil war’ between Christian princes from 1618
to 1648, the prospect of a politically united Europe faded into the past. The
Peace of Westphalia and the Treaty of Utrecht in 1713 laid the basis for the
sovereign state system in Europe, a system later extended to the rest of the
world. This system recognized the right of states with defined geographical
boundaries, including more or less settled populations (territoriality), to
have their own forms of government (non-intervention) and to conduct rela-
tions with one another on an equal legal basis (sovereign equality). Most
rulers no longer utilized the natural law to guide relations between states;
instead there emerged the concept of an international law founded on the
practice of states voluntarily making mutual agreements based either on
treaty or on custom. ‘The Westphalia conception includes the idea that
national governments are the basic source of order in international society.’
For international relations it means ‘decentralised control by sovereign
states’ (Falk 1969: 68–9).

Given the existence of the sovereign state system, why did governments
not create a network of international organizations throughout the eigh-
teenth century? Inis Claude (1964: 17) sets four preconditions before such
action could be taken: the existence of a number of states functioning as
independent political units; a substantial measure of contact between these
subdivisions; an awareness of problems that arise from states’ co-existence;
and their recognition of ‘the need for creation of institutional devices and
systematic methods for regulating their relations with each other’. Only the
first of these prerequisites manifestly existed before the nineteenth century.
A form of diplomacy existed between the courts of the European powers,
and trade and travel grew throughout Europe during the eighteenth century.
The measure of contact built up between states in the 150 years following
Westphalia could scarcely be described as substantial, and an all-too-
common form of contact was warfare. It has been calculated that there were
sixty-seven significant wars in the period from 1650 to 1800, a time partic-
ularly noticeable for the large number of major wars in which great powers
participated on each side (Wright 1965: 636–51).

The international system that existed outside Europe before the area was
integrated into the European system in the nineteenth century also showed
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little propensity for creating international organizations. The various
arrangements of the Chinese Empire ranging from the feudal system of the
Western Chou period starting some 1,100 years BC) to the imperial rule of
the Manchus (from the latter half of the seventeenth century until the revo-
lution of 1912); the divided warring India of the statesman Kautilya (about
300 BC) to that of the decaying Mogul Empire of the seventeenth century;
and the Islamic Ottoman Empire, were all familiar with war, trade,
alliances, federations and even forms of diplomacy, but none produced the
permanent institutions of international organizations. One possible excep-
tion is the Amphictyonic Councils of ancient Greece

which were something between a Church Congress, an Eisteddfod and a
meeting of the League of Nations Assembly… Although the main purpose
of these conferences, as of the permanent secretariat which they main-
tained, was the safeguarding of shrines and treasures and the regulation of
the pilgrim traffic, they also dealt with political matters of common
Hellenic interest and, as such, had an important diplomatic function.

(Nicolson 1969: 18–19)

A forerunner of humanitarian international organizations can possibly be
seen in the Knights of St John of Jerusalem (later known as the Order of
Malta), who administered hospitals in the Holy Land during the Crusades
from the twelfth century to the thirteenth century. They later had their
headquarters on the Mediterranean islands of Rhodes, Cyprus and Malta
before being based in Rome. However, it seems that this international order
(drawn from citizens of many European states) exercised elements of
sovereignty over areas in which it operated, and indeed claims a sovereign
existence even today (Beigbeder 1992: 61–3).

Apart from these examples, the various polities in the systems mentioned,
as in those of pre-nineteenth-century Europe, found that contact with other
political units was either in a belligerent form or, if peaceful, could be satis-
fied by the skills of the merchants and the occasional envoy. In 1786,
Thomas Jefferson, later to become US president, proposed an international
naval fleet under the control of a council of ministers and an ambassadorial
committee in order to control the pirates of the Barbery states in North
Africa. However, the idea demanded cooperation between hostile European
states and the establishment of a fleet funded by quotas at a time when
national navies were often short of money (Szasz 1981).

The reasons why the nineteenth century provided such fertile ground in
Europe for international organizations can be found in Claude’s final two
points: an awareness of the problems of states’ coexistence and the recogni-
tion of the need for means different from those already used to regulate
relationships. Governments’ growing acceptance of new devices with which
to conduct their relations arose partly out of the changed political situation
post-1815 and partly from economic and social developments.
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Peace and security

First, the Vienna Congress of 1814–15 codified the rules of diplomacy,
thereby establishing an accepted mode of regular peaceful relationships
among most European states. This was an important development in one of
the key institutions governing interstate relations, turning diplomacy from a
rather discredited activity to one that served the international system as well
as the individual state (Nicolson 1969: ch. 1).

The American Revolution, which led to the independence of the United
States of America in 1776, and to the French Revolution of 1789, brought
into play novel political factors on the international scene. Previously the
important European states had been monarchies of one form or another; the
interests of the state and those of the ruler were held to be convergent.
Cromwell’s Commonwealth in England deviated from this pattern and later,
when certain political leaders considered James II unsatisfactory, a new
dynasty was installed. Still, it was the King’s parliament, the King’s army
and the King’s peace that existed in England. The two revolutions in
America and France made a change by popularizing the state. The state no
longer, even in legal theory, had to be the property or the trust of a monarch.
It could be the instrument of popular will: ‘Governments are instituted
among Men, deriving their just Powers from the Consent of the Governed,
that whenever any form of Government becomes destructive of these ends, it
is the Right of the People to alter or to abolish it’ (The American
Declaration of Independence).

There were immediate and noticeable effects on international relations by
these two revolutions: the victory of the American settlers weakened Britain;
the new revolutionary France was soon at war with the rest of Europe, and
Napoleon (the son of the Revolution and Madame Guillotine) had marched
his armies across Europe from Iberia to Russia, from the Mediterranean to
the Baltic. It took the might of Austria, Britain, Prussia and Russia to defeat
Napoleon and to restore the pre-revolutionary monarchy to France.

The representatives of the victorious powers, meeting at Vienna in 1814,
had the details of a peace treaty to prepare, but they also had wider problems
for consideration. They had had to combine in order to defeat Napoleon and to
prevent him from turning Europe into a French empire. Their temporary unity
had overcome their foe and given them a chance to return to a system of
sovereign states based on the Westphalian concept. The states represented at
the Congress of Vienna took the opportunity of standardizing and codifying the
rules of diplomatic practice and pronouncing on other problems in the interna-
tional system, such as slavery. Their major contribution, however, was their
mutual promise to ‘concert together’ against any future threat to the system. By
Article VI of the Treaty of Chaumont, Austria, Britain, Prussia and Russia

agreed to renew at fixed intervals, either under the immediate auspices
of the Sovereigns themselves or by their respective Ministers, meetings
for the examination of the measures which at each of these epochs shall
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be considered most salutary for the repose and propriety of the Nations
and for the maintenance of the peace of Europe.

(Hinsley 1967: 195)

Previously, states’ representatives had met to sign peace treaties at the end
of a war, but the agreement that emerged after the Congress of Vienna was
to meet in times of peace to prevent war. After 1814 the Great Powers met
together to discuss questions such as Greek independence and revolution in
the Italian peninsula. Furthermore, the gatherings were regular – ‘at fixed
intervals’ – another novel concept for governments.

These congress meetings, as they were termed, saw a diplomatic struggle
between Britain, represented by Foreign Minister Castlereagh, and the Holy
Alliance of the reactionary rulers of Austria, Prussia and Russia over the
aims and methods of common action. The Russian Czar’s idea of the Great
Powers intervening in Europe to uphold the status quo was opposed relent-
lessly by Castlereagh, who was more appreciative of the forces of change in
Europe (Davies 1997: 762–3). What eventually emerged from the congress
system was the looser format of the Concert of Europe, with the Great
Powers consulting together on problems as they arose rather than trying to
pre-empt them at regular meetings. The concept remained of a group of
powerful countries discussing questions of mutual interest at a gathering of
ambassadors or members of government: this was an innovative improve-
ment on traditional bilateral diplomacy. Despite this innovation, many of
the decisions concerning war and peace during the nineteenth century were
made in the chanceries of Europe with little prior discussion with other
governments, except to arrange alliances.

During the third quarter of the nineteenth century there was a reversion
to holding international meetings after conflict rather than using them to
prevent a war. The Paris Peace Conference ended the Crimean War in 1856,
Vienna in 1864 ended the Schleswig-Holstein War, Prague the Seven Weeks
War in 1866, and Frankfurt brought to a close the Franco-Prussian War in
1871. However, the thirty-five years before the start of the First World War
saw the Great Powers of Europe again trying to avoid conflict by mutual
agreement: the Berlin Congress of 1878, after the Russo-Turkish War,
attempted a more long-term settlement of the Balkan question; the Berlin
Congress of 1884–5 agreed on the division of Africa; and the Algeciras
Conference in 1906 temporarily relieved pressure over rival claims in North
Africa. But these gatherings did little to ease the basic tensions between the
Great Powers: their growing empires and wish for expansion, their alliances
and their increased military might.

The period from the end of the congress system in 1822 to the First
World War was, however, not one of a straightforward descent into
Armageddon. Apart from powers continuing the practice established by the
Concert of Europe of meeting together to decide matters of general
European concern, there were other landmarks which demonstrated the
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efforts of governments to take a more organized approach to the problems of
peace and security. A factor pressing states in this direction was the interna-
tionalization of the European system. Northedge (1976: 73–5) has discerned
seven major stages in this process of expansion, starting with the Treaty of
Paris in 1783 by which the United States received international recognition.
Of these seven steps, five were taken before the start of the twentieth
century: the inclusion of the United States; the recognition in 1823 of the
new Latin American states by Canning, Britain’s Foreign Secretary; the
admission of the Ottoman Empire (and Romania) into the Concert of
Europe system by the Treaty of Paris, 1856; Japan’s joining the system after
the opening-up of that country by Commodore Perry in 1853; and the
imposition in the mid-nineteenth century of diplomatic relations and
unequal treaties by Britain on China, thereby making it a rather unwilling
member of the internationalized European system.

This extension of the system faced the leaders of the major European
powers with a dilemma. In seeking to control events within Europe, they
could continue holding conferences among themselves, admitting to the
negotiating chamber any other power with an obvious interest. Such inti-
mate arrangements were less likely to work if the number of powers in
attendance doubled or tripled, and if these representatives came from lands
outside the central stage of Europe. Yet if general rules for the maintenance
of the state system were to be successful, either the non-European states had
to be forced to follow the wishes of the Great Powers (as happened with
China in the mid-nineteenth century) or they would have to be given the
chance to subscribe voluntarily to the tenets. The latter option was taken up
in the Declaration of Paris at the end of the Crimean War in 1856, which
established the principle of free navigation for traders on all international
rivers and also dealt with the question of naval warfare, the abolition of
privateering, rules for neutral flags in times of war and blockades. As
Hinsley (1967: 233) comments:

To be effective these rules required the accession of other states beyond
the signatories of the Declaration (the Great Powers, including Turkey,
and Sardinia); fourteen other states acceded to them in 1856, Japan in
1886, Spain in 1908, Mexico, in 1909.

Furthermore, Protocol 23 of the Treaty stated:

the desire that States…should, before appealing to arms, have recourse,
so far as circumstances allow, to the good offices of a friendly power. The
Plenipotentiaries hope that governments not represented at the
Congress will unite in the sentiment which has inspired the desire
recorded in the Protocol.

How much easier to bring other governments into general agreements
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from the beginning; and how much more sensible to have meetings about
these matters convened separately from a congress primarily aimed at ending
a war. Such thoughts were scarcely the main motivating force behind Czar
Nicholas’s call in 1898 for an international conference to discuss disarma-
ment; he was more concerned with the ability of his own country to stand the
financial strain of the arms race. Twenty-seven states attended this conference
and, whilst most of them were European countries, China, Japan, Mexico,
Siam (now Thailand) and the United States also sent representatives. The
Second Hague Conference of 1907 drew a response from forty-four states,
including eighteen Latin American countries (Brown 1909: 528).

Although the Hague meetings did not prevent the catastrophe of August
1914, they did produce some modest achievements and also pointed the way
for the institutional development of organized international relations (Best
1999: 619–34). A panel of arbitrators was established with the intention of
making their services available on a regular basis and the First Conference
adopted a Convention for the Pacific Settlement of International Disputes.
Precedents for such moves can be found in the Alabama Case (1871), when
Britain and the USA settled a dispute by arbitration rather than conflict; the
Pan-American Conference of 1889, at which seventeen North American and
Latin American states tried to establish an arbitration tribunal for disputes
but ended up with an agreement on ad hoc tribunals; and the Anglo-
American Arbitration Treaty negotiated in 1897. The latter two attempts
were not very successful: the Pan-American agreement was signed by eleven
states and only ratified by one; the Arbitration Treaty was subject to strin-
gent British reservations and failed to obtain the approval of the US Senate
(Hinsley 1967: 267–8).

Despite these meagre results, the Hague Conferences and the corre-
sponding American efforts still represented an advance in the method of
arranging relations between states (Best 1999: 619–34). Hinsley (1967:
266) points out the increase in the number of arbitration treaties post-1870
and the need to regularize international contacts by states new to the
‘comity of nations’ as being the driving force behind the legalistic
approaches of the Hague and inter-American conferences. Claude (1964:
26), describing the Hague conferences as meeting in an ‘atmosphere heavy
with unreality’, underlines the diplomatic difficulties in the way of any state
wishing to turn down the Czar’s invitation. Whatever the motivation for the
Hague meetings, once government representatives were there, they experi-
enced the innovation of conference diplomacy even with recommendations
(voeux) being passed by a majority vote. The legalistic notions behind the
Hague concept – that the creation of the correct institutions to make judge-
ments on international disputes would contribute significantly to peace –
were later to inspire the Permanent Court of International Justice (PCIJ) and
the International Court of Justice (ICJ) and the wide membership of the two
conferences was a precursor of the League of Nations’ Assembly. The verdict
of Inis Claude is that
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the abortive system of the Hague called attention to the emerging
reality of a global, rather than a merely European, state system, the
demands of small states for participation in the management of that
system and the need for institutionalized procedures as well as impro-
vised settlements, in the conduct of international relations.

(Claude 1964: 28)

This is a superficially attractive opinion but it is perhaps far-fetched in
typifying Hague as anything resembling a global state system – even an
emerging one. It was more a demonstration that the European state system,
with European-based law, European diplomacy and other European institu-
tions, had been extended to include outsiders. Whilst the conferences
certainly brought out the demands of smaller states and ‘the need for insti-
tutionalized procedures’ – presumably new procedures such as arbitration –
the continuation of Great Power diplomacy in Europe, North Africa, the
Middle East and China demonstrated that the time was not then ripe for the
general adoption of such changes. The concert system of the early part of the
century may have lasted to the end of the nineteenth century, but by then it
only masked struggles and complex alliances. It was too much to expect the
Hague meetings to reverse completely this downward spiral. Whilst the
methods used at the Hague and some of the recommendations were useful
models for later consideration, the two conferences primarily indicated the
limits reached in the institutionalization of international relations by the
end of the nineteenth century. A system so imbued by the primacy of the
needs of individual governments, and which had passed over the idea of
collective action implied in the Concert of Europe for the more straightfor-
ward and ruthless advancement of state interest, was scarcely a good
breeding ground for institutional innovation.

Economic and social questions

In the area of economic and social matters, the nineteenth century was also a
period of growth in international co-operation. Another consequence of the
French revolution and the Napoleonic Empire lay in the popularization of
the state as already mentioned. It seems far-fetched to claim that during the
post-Napoleonic period, ‘the advance of democratic ideas, the belief that all
human beings were of equal value, fostered the notion of egalitarian partici-
pation by all states in international organizations responsible for ensuring
peace and progress’ (Gerbet 1977: 11). What the French – and indeed the
American – Revolution did was to make the state more responsive to the
needs of a wider section of the population. The demands of the new middle
class, let alone the working class, were not just for a nightwatchman state.
Political liberalism in the nineteenth century built on strands of Christian
belief in advancing ideas of social justice (Beigbeder 1992: 11–12). By the
end of the nineteenth century a number of European governments were

10 Definitions and history



increasingly intervening in the economies of their countries and were
becoming more involved with the welfare of their citizens, a fact that was to
be reflected in their international relationships. J.M. Keynes (1919) wrote of
the pre-1914 world economy: ‘the internationalization of economic life was
almost complete’.

During the nineteenth century, the states of Europe were, of necessity,
fashioning new means for co-operation over the issues of peace and conflict
and were being faced with a growing need to co-ordinate action in the socio-
economic areas of life. A further consequence of industrial development was
an improvement in communications. The steamship replaced sail, the
railway overtook the stagecoach, the telegraph was introduced in 1837, and
by 1850 a submarine telegraph cable joined England and France. By
increasing common links, these changes underlined the need for co-
ordination between states and also made communications between
governments easier. Faster travel allowed government delegations to convene
together more readily; the telegraph gave them the possibility of consulting
with and receiving instructions from home.

Commerce was being increasingly internationalized, and many nineteenth-
century activities of the public international unions or international agencies
reflected this (Murphy 1994: 2–7). The representatives of states were brought
together to manage aspects of public life normally associated with travel,
communications, commerce or welfare, the good governance of which would
otherwise be affected by state boundaries. In 1804 the Convention of Octroi
set up a centralized supranational administration to subject the navigation of
the Rhine to international control, but this was done at a time when Europe
was dominated by Napoleonic France. The first post-Napoleonic agencies
followed the opening-up of the international waterways to all traders by the
Congress of Vienna (Articles 108–16 of the Final Act of the Treaty of Vienna).
An international commission for the Elbe was established in 1821, one for the
Rhine in 1831, and Article 15 of the Treaty of Paris (1856), established a
European Danube Commission to supervise the free navigation of that river,
independent of national control as the ‘system of national administrations had
utterly broken down, incompetent to deal with the modern world of shipping
and international trade’ (Woolf 1916: 373).

The idea of having a group of experts and administrators performing
particular functions on behalf of states was taken further by the establish-
ment in 1868 of the International Telegraphic Bureau (later named the
International Telegraphic Union, ITU) and in 1874 of the General Postal
Union (later Universal Postal Union). Both organizations were a response to
technological advances and the patent need to co-ordinate national develop-
ments in these areas.

As government involvement in the social and economic sphere of its citi-
zens’ lives grew, so did the requirement to ensure that these activities were
not unduly confused by the existence of national borders. The International
Bureau of Weights and Measures (1875), the International Union for the
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Publication of Customs Tariffs (1890) and the Metric Union helped to ease
international trade, whilst the international health offices established in
Havana and Vienna in 1881 and Paris in 1901 demonstrated increased
government concern in matters of public health and a recognition that
disease knew no frontiers.

A major innovation of these agencies was their secretariats. At the end of
the seventeenth century, William Penn had included international civil
servants modelled on the clerks of the English House of Commons in his
proposals for a general European parliament. However, it is more often the
bureaux of the public international unions, which are seen as the forerun-
ners of the secretariats of later universal organizations such as the League of
Nations. The international aspect of the bureaux should not be overesti-
mated; for the most part they were based on the nationals of their host
country, though they did provide continuity and a sense of purpose. In
many of these unions, representatives of a few selected member states
formed a governing body which directed policy between the regular policy-
making conferences of all the member states. This structure pointed up the
tension between the desire of states not to be bound by actions to which
they had not agreed and the need for the unions to function efficiently. In
the end most of the organizations struck a balance by allowing the
governing body to deal with non-controversial technical questions, respon-
sibility for which the national governments were happy to delegate, whilst
the conferences agreed on the broad policy lines.

In the latter half of the nineteenth century, the rise of the private interna-
tional associations mirrored that of the public international unions. National
humanitarian, religious, economic, educational, scientific and political orga-
nizations arranged international meetings. Probably the first such gathering
was the World Anti-Slavery Convention of 1840: it was this sort of associa-
tion that spawned permanent organizations with the machinery of
secretariats, boards and assemblies (Woolf 1916: 165). The interest of
governments in their citizens’ activities, outside those that might endanger
the security of the state, was fairly minimal. There were few official restric-
tions on those who wished to travel and indulge in meetings of the
International Institute of Agriculture, the International Law Association or
the Universal Peace Congress, although the representatives of anarchist,
socialist and working men’s associations normally received police attention
when they crossed frontiers. According to the Union of International
Associations, whilst the number of intergovernmental organizations rose
from seven in the 1870–4 period to thirty-seven in 1909, the number of
international non-governmental organizations had already reached 176 by
the latter date (Yearbook of International Organizations,1974, vol. 15, Tables 1
and 2).

The relationship between the international public and private associations
has usually been symbiotic. Whilst many of the private associations clearly
reflected individual interests of little concern to the state, some of them
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demonstrated the necessity for governmental activity and co-operation across
frontiers. The International Committee of the Red Cross, a private interna-
tional union, promoted the intergovernmental Geneva Conventions of 1864,
1906, 1929, 1949 and 1977. In some cases a private union was a forerunner
of a public international union: for example, the International Association of
the Legal Protection of Labour led to the establishment of the International
Labour Organization (ILO) in 1919. The Union of International
Associations, established in 1910 because of the growth of private unions,
laid down as conditions of membership that the association should possess a
permanent organ; that its object should be of interest to all or some nations
and not be one of profit; and that membership should be open to individuals
and groups from different countries. Despite this distinction between
private and public associations, a number of the organizations had mixed
memberships with representatives of government bodies sitting together
with individual members. Present-day examples are the International
Statistical Institute and the International Council of Scientific Unions
(Bowett 1970: 4–5).

This rise of international public and private associations during the nine-
teenth century was a response to scientific and technological changes. An
American writer observed that:

Events in the international society have been following those in the
national societies of which it is composed. The same new inventions, the
same intensification and complication of social life have led to a great
increase in international regulations which have to do with the relations
of states in the economic and social fields and which affect the daily
lives of individuals.

(Chamberlain 1955: 87)

Another American academic has suggested that the link between partic-
ular international organizations and industrial change is more direct. Craig
Murphy considered that:

the greatest impact of the world organizations themselves has been on
industrial change. They have helped create international markets in
industrial goods by linking communication and transportation infrastructure,
protecting intellectual property, and reducing legal and economic barriers
to trade.

(Murphy 1994: 2; original emphasis)

In particular Murphy stressed the role of international organizations ‘in the
growth and development of industrial society for over a century’ and the way
they have contributed to ‘the rise of the new leading industries of the next era
of political order and economic growth’ (Murphy 1994: 9). He outlined four
stages in the building of a Public International Union as being:
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1 The proposition of a design: someone has to suggest a new institution to
solve a perceived international problem.

2 Sponsoring a conference: key governments or monarchs were needed to
do this.

3 Support of an experimental Union by a powerful individual or govern-
ment often resulted from the conference.

4 By developing a constituency of supporters benefiting from its activi-
ties, the Union could then become more permanent.

(Murphy 1994: 71)

The functional approach taken by both the private and public associa-
tions – that it made sense to co-operate across frontiers on specific matters
of a technical or administrative nature – was strongly affected during the
First World War. On the negative side, the prosecution of the war
throughout much of Europe put paid to a number of nineteenth century
public international unions such as the International Association of Public
Baths and Cleanliness. Others became private unions, such as the
International Geodetic Union (Murphy 1994: 82–3). However, conflict
also brought more positive change. The pressures of the war economy
forced the Allies to consider afresh the organization of important areas of
economic life. On the political side it was found necessary in 1916 to co-
ordinate the war effort through the Inter-Allied Committee, consisting of
prime ministers, relevant ministers and the necessary experts, and which
was advisory in character with its proposals subject to the approval of the
governments involved. As the war continued, the Allies established a
Supreme War Council, served by a permanent Secretariat, which had
authority over the range of inter-Allied councils covering the economic,
military and political aspects of the war. On the economic side, the aim
was to make the maximum use of limited resources by pooling them and
distributing them where most needed. The executive committees of these
councils consisted of government officials, such as Britain’s Arthur Salter
and France’s Jean Monnet, who had a wide remit to organize provision of
food and transport in a way that functioned best rather than to suit
national sensitivities.

THE FOUNDATIONS OF THE LEAGUE OF NATIONS

The participants at the Paris Peace Conference of 1919 had the dual task of
making a settlement of victor over vanquished and of establishing a func-
tioning international system after the disturbances created by a world war.

During the course of the war, various individuals, groups and govern-
ments had started work on plans for organizing post-war international
relations so that ‘the Great War’ would be ‘the war to end all wars’.
President Wilson of the United States was committed to ‘a general associa-
tion of nations’ and his adviser, Colonel House, drew up plans to this end
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(Armstrong et al. 1996: 18–19). An official British commission under Lord
Phillimore had examined a number of schemes, including those of the
sixteenth and seventeenth-century philosophers, and had decided that whilst
international relations could not be radically changed, a more organized
form of interstate diplomacy was desirable, with states submitting disputes
to a Conference of the Allied States. The French proposal, advanced by Leon
Bourgeois, was more robust. It imagined an international tribunal that
could pronounce on issues open to legal decisions, an international body of
delegates of the League member states which would take decisions on
disputes, and an international force with a permanent staff which would
ensure the execution of the tribunal’s decisions and overcome any armed
opposition to the League. In his scheme, the South African statesman, Jan
Smuts, stressed the need for a small Council of League members to discuss
international affairs and he placed store on deliberation and delay during
disputes so that public opinion could be organized to cool down war
passions.

At the Versailles Peace Conference, President Wilson himself chaired a
special Commission on the League of Nations, at which the
British–American–South African ideas, as expressed in the Hurst–Miller
draft, were dominant. The statesmen moulding the new League found that
the plans before them relied heavily on the experience of the previous
hundred years: the congress and concert systems, the public international
unions and their private counterparts, and the Hague meetings. They also
had something else on their minds: the wartime experience. One side of the
coin was the determination to prevent the collapse of international relations
into general war: the other side was the experience of Allied co-operation
during the war which helped the leaders to decide at Versailles on particular
schemes for their post-war relationships.

The Covenant of the League of Nations reflected the somewhat jumbled
hopes and fears of the Allied and Associate powers’ leadership (see
Armstrong et al. 1996: ch. 1 for an account of the negotiations leading to
the League’s establishment). The new organization had as its aim the promo-
tion of international co-operation, peace and security. To achieve this, it
required the form of relations between states to be open, lawful, just and
peaceable.

In line with what had been sought at the Hague meetings of 1899 and
1907, the Covenant stressed the need to control the sinews of war. Whereas
agreements of the nineteenth century had dealt with the laws of war and the
Hague conferences had not produced any radical suggestions on the topic,
the arms race preceding the war and the carnage of 1914–18 led to the
inclusion of Article 8 in the Covenant. This recommended the reduction of
armaments and the limitation of the private manufacture of armaments.

Article 10, by which the members of the League undertook ‘to respect
and preserve as against external aggression the territorial integrity and
existing political independence of all Members of the League’, was the work
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of President Wilson, who based this idea on the experience of the Pan-
American Union formed some twenty years previously. The British watered
this down by a more concert-like addition that, when the need arose, the
members of the League Council would ‘advise upon the means by which this
obligation shall be fulfilled’. However, the British delegation was willing to
see a ‘musketeers’ oath’ placed in Article 11 by which ‘Any threat of war…is
hereby declared a matter of concern to the whole League and the League
shall take any action that may be deemed wise and effectual to safeguard the
peace of nations.’ The British were also enthusiastic about the inclusion of
Article 19, which allowed another element of the old European concert into
the League system: the prevention of conflict by the prior consideration of
situations that might threaten peace.

The core of the League system was Articles 12–16, which outlined how
states in dispute should conduct their relations. The promise of the Hague
conferences was to be fulfilled in the establishment of a Permanent Court of
International Justice (Article 14) and a stress on arbitration, conciliation and
mediation (Articles 12, 13 and 15). Articles 12–15 took up Smuts’s idea of a
breathing space, during which war would be precluded whilst countries
attempted to settle their disputes peacefully, and public opinion would
thereby be allowed to restrain any rush to war. States resorting to war in
disregard of the processes established under Articles 12, 13 or 15 were
deemed ‘to have committed an act of war against all other Members of the
League, which hereby undertake immediately to subject it to severance of all
trade or financial relations’. This section reflects closely the wording of Jan
Smuts in his ‘The League of Nations: A Practical Suggestion’ (Henig 1973:
34). There was a notion expressed by Lord Cecil, the British Minister, that
the war had shown such action, including blockades, to be a potentially
powerful instrument for peace.

President Wilson’s wish for ‘open covenants, openly arrived at’ as opposed
to the secret agreements which he felt had contributed to the outbreak of
the First World War, ended up in Article 18, whereby new treaties were to
be registered with and published by the League’s Secretariat.

To be truly global, the League system would have had to cover the colo-
nized world as well as just the sovereign states. There was pressure from the
Americans for an extension of the international system, yet in the end the
colonial powers’ refusal to consider such a trespass on their territory blocked
these plans. All that remained was the compromise over the treatment of the
ex-colonies of the defeated powers: the mandates system of Article 22 and a
paragraph in Article 23 whereby League members would: ‘undertake to secure
just treatment of the native inhabitants of territories under their control’.

Article 22 also contained other clauses concerning economic and social
questions, which reflected the growth in their international aspect as seen in
the public and private international unions of the previous fifty years and in
the effects of the war. An organization to secure fair and humane conditions
of labour was to be established; traffic in women, children and drugs was to
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be controlled; the trade in arms to be supervised; freedom of commerce and
communications to be ensured, particularly in the war-ravished areas; and
steps taken internationally to control disease.

Such aims presumed a reshaping of international politics with new insti-
tutions to serve the purpose of peace. Whilst schemes abounded for such
innovations, the statesmen present at the Paris Conference drew heavily on
their own experience of co-operation during the war and of previous institu-
tional developments. The Inter-Allied Supreme Council established during
the war formed the basis of the Council of Ten, the inner negotiating group
of the Paris Peace Conference: its continuation can be seen in the Council of
the League of Nations, which was created as a forum for the Great Powers
(Hankey 1946: 26). Whilst nostalgia for the Concert of Europe may have
affected the thinking of those who advanced plans for a post-war organiza-
tion, it seems more likely that the Great Powers determining the actual
settlement just decided to carry on as they had done, relatively successfully,
for the previous four years. The same can be said about the social and
economic institutions associated with the League. Whilst the ILO had the
work of the International Labour Office at Basle (established in 1901) to
build on, and the Red Cross organizations mentioned in Article 25 of the
League Covenant had been functioning for some fifty years, the real stimulus
to the inclusion of social and economic co-operation in the League’s work
was the wartime effort mentioned above. Indeed, people such as Salter and
Monnet remained prominent in League efforts in this area.

The Hague conferences are often seen as the model for the Assembly of
the League, with each state (regardless of size) having one vote and being
able to make its contribution to the debates on the great questions of war
and peace. This does not answer the question of how the smaller states (or, in
truth, non-Great Powers) were willing and able to press their demand for
such an Assembly and why the Great Powers agreed to this request. Again
the answer can be found in the wartime experience. Apart from the fact that
two small states – Serbia and Belgium – had figured in the immediate
causation of war, by the time the war had ended, British Empire and
Dominion states had made a noticeable contribution to the war effort, and a
number of other smaller states had come in on the Allied side. Furthermore
the entry of the USA into the war, the dominance of President Wilson at the
Paris Conference, and the insistence of American politicians on his writing
into the Covenant a reference to ‘regional understandings like the Monroe
Doctrine’ (Article 21) meant that there would most likely also be a strong
Latin American presence in any post-war peace organization. The First
World War started in Europe but ended as a global war: it was fought over
four continents by troops from all continents. This made it impossible for
any post-war institution such as the League Assembly not to be open to
universal membership, albeit determined by the restrictions of Article 1 of
the Covenant. However, the Assembly was by no means seen as the central
institution of the League by framers of the Covenant: the powers given to
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the Council compared favourably with those of the Assembly, and the inten-
tion of a number of the Paris peacemakers that the Assembly should meet
only every four years whereas the Council would meet more frequently,
demonstrated the original favour shown to the Council.

The Secretariat of the League is often seen as being based on the model of
the bureaux of the public international unions of the nineteenth century.
Whilst these may have provided examples of how an international secretariat
can work, this by no means explains why the model was adopted rather than
the idea of a secretariat with a political role or the stronger executive
allowed for by the ILO. Once more the answer lies in the wartime experi-
ence, specifically that of the international Secretariat of the Supreme War
Council headed by Sir Maurice Hankey. The genesis of the Supreme War
Council can be found in the Committee of Imperial Defence, established in
1902, which had Hankey as its Secretary and which also had a number of
Deputy Secretaries with specialized knowledge. Its task was to make war
plans and to co-ordinate with the Dominion governments and its lineal
successor was the wartime Imperial War Cabinet of which Hankey was again
Secretary. It is perhaps not surprising that Hankey was the choice for the job
of Secretary of the Supreme War Council, which by the end of the war
brought together the representatives of the British Empire, France, Italy and
the United States. The next step seemed logical:

The machinery that had stood the terrible test of war inevitably became
the nucleus of the Peace Conference…The International Secretariat of
the Supreme War Council was brought up from Versailles and attached
to the Secretariat-General of the Peace Conference.

(Hankey 1946: 26–7)

When consideration was given to a secretariat for a newly emerging
League of Nations, there was some support for ‘a permanent organization
presided over by a man of the greatest ability’, as Lord Cecil wrote in his
memorandum to the Imperial War Cabinet on 24 December 1918. He
suggested a ‘Chancellor’ who, as well as heading the League Secretariat,
would be the ‘international representative of the League…the suggester, if
not the director, of its policy’. He was in fact proposing a Secretariat with a
political role and it was fitting that he chose a politician for the job, the
Greek premier Venizelos. However, Venizelos thought his own country
needed him more than the League, as did Masaryk of Czechoslovakia and
President Wilson, both of whom were apparently considered. This inability
to persuade any active politician to take on such a thankless task, and French
opposition to the plan, meant a return to the established model: the word
‘Chancellor’ was replaced by that of ‘Secretary-General’ in the draft
Covenant and the faithful Hankey was offered the job. As Colonel House,
President Wilson’s adviser, explained: ‘Hankey had during the war done the
type of work contemplated for the Secretary-General.’ When Hankey
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declined the position, another British civil servant, Sir Eric Drummond, was
appointed in his stead (Barros 1979: 1–9). It seems that the drafters of the
Covenant intended that the new Secretariat of the League, whilst remaining
administrative rather than political, would also carry on the co-ordination
role of Hankey’s wartime office:

There shall be placed under the direction of the League all international
bureaux already established by general treaties if the parties of such
treaties consent. All such international bureaux and all commissions for
the regulation of matters of international interest hereafter constituted
shall be placed under the direction of the League.

(Article 24)

This somewhat underestimated the bureaucratic urge for self-protection
of the existing agencies once the immediate pressures of war had ceased.
These plans were finally undermined when the USA did not join the League.
Existing international organizations of which the USA was a member were
unwilling to risk its membership by too close a connection with the League.

THE LEAGUE’S ACTIVITIES

If the institutions of the League were fashioned by the immediate experience
of wartime co-operation rather than by seventeenth-century writers, the
activities pressed by the members through these institutions were also more
determined by memories of 1914–18 than by abstract concepts.

During the 1920s the League provided a useful but modest addition to
international diplomacy. Regular annual meetings between states’ represen-
tatives allowed the discussion of threats to peace and security and a more
long-term consideration of questions of disarmament, guarantees of frontiers
and the evolution of the League system (Armstrong et al. 1996: 36–9). The
Council – voicing the concern of the French and British governments – was
able to dampen conflict between Greece and Bulgaria in 1925, was active in
solving the Aaland Islands dispute between Finland and Sweden in 1920
and solved the Turkish–Iraq dispute over Mosul. The League was by no
means the only method used by states to place their relations with each
other on a more peaceful and organized basis: the Locarno Treaty of 1925
guaranteed French–Belgian–German frontiers, thus allowing Germany to
become a League member in 1926; the Kellogg–Briand Pact of 1928
allowed both League and non-League members to renounce war as an instru-
ment of national policy; and by the end of the decade the Preparatory
Commission for Disarmament, which included US and Soviet delegates, had
started work.

On the economic and social side, the League provided valuable co-
ordination for efforts that had previously been disparate and also provided
machinery through which problems could be studied and eventually tackled
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on a cross-national basis (Armstrong et al. 1996: 52–5). Refugees from
Russia and Turkey were aided; protection of minorities was placed on a
regular international footing. The importance of co-operation on economic
questions had become accepted after the experience of the Depression and by
1939 the Bruce Report recommended that the League Assembly strengthen
its economic programme and establish a Central Committee for Economic
and Social Questions to this end.

However, in the end the system created in 1919 was not allowed to
prevent the Second World War in 1939. Rather than an organization
helping to achieve collective security, disarmament, the peaceful settlement
of dispute and respect for international law, the League eventually became an
empty shell abandoned by countries unwilling to involve themselves outside
their domain or give teeth to the League’s Covenant. The failure of the USA
to join the League undermined the League’s claim to universality and its
hopes of taking effective action in areas outside Europe, in Manchuria,
Ethiopia and Latin America. French policy was aimed at securing their
country against future German attack, by a system of alliances if need be,
and France attempted to make the League more of a collective security orga-
nization which would serve its own interests in Europe. British leaders in
the inter-war period showed themselves unwilling either within the League
or outside it to commit themselves to the automatic defence of other coun-
tries: the logic of the alliance and of collective security.

A more serious threat came from those governments who were unsatisfied
with the Versailles settlement: originally the Soviet Union, then Mussolini’s
Italy and finally Nazi Germany and imperial Japan in the 1930s. These revi-
sionist powers all had a deep-seated dislike of the post-1919 status quo
which, in the cases of Germany, Italy and Japan, led them to reject the insti-
tutions of the existing international system: treaties, diplomacy,
international law, the international economic order and international organi-
zations such as the League. In the case of the Soviet Union, the distaste for
the European bourgeois democracies and their associated forms of interna-
tional relations became attenuated over time by the need to secure the Soviet
motherland from outside attack, even if this meant membership of the
League or alliances with non-socialist states.

Of the major Allies and associated states that had fought the First World
War, Russia had undergone a revolution and had retracted into a protective
shell, both the USA and the United Kingdom had withdrawn their troops
from the European continent after the immediate post-war hiatus, and the
French Third Republic became crippled by internal political divisions.
During the 1930s the European political system which had helped to create
the League of Nations came under attack from the revisionist states.
Japanese attacks on China and her occupation of Manchuria from 1931
onwards underlined the unwillingness of League members to act in the
Asian and Pacific areas without US support. Full-scale military aggression
by Italy against Ethiopia (Abyssinia) in 1935 brought only desultory League
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economic sanctions which were undermined by British and French concern
not to push Italy into the arms of Germany. Hitler’s withdrawal of Germany
from both the League and the Disarmament Conference in 1933 presaged a
whole series of aggressive measures which went unchecked by the League’s
remaining members. Brierly (1946: 84–92) has argued that it was not the
League system that failed. Indeed, it can be seen as having achieved a good
deal of success, especially given the unfavourable conditions: it is scarcely
surprising in this period of uncertainty, isolationism and economic protec-
tionism that international institutions created to further international
co-operation were so severely tested.

The whole League system can be seen as a crucial link which brought
together the strand of pre-1914 international organizations and wartime co-
operation into a more centralized and systematic form on a global scale, thus
providing a stepping stone towards the more enduring United Nations. The
economic and political crises of the late 1920s and 1930s also changed atti-
tudes among politicians and business leaders – at least in Europe and North
America – and made them more open to an active liberal internationalism that
underpinned many of the institutions emerging from the Second World War.

POST-SECOND WORLD WAR ORGANIZATIONS

The Second World War is often seen in negative terms as far as international
organizations are concerned: the League of Nations and the ILO had just a
residual presence in Geneva; a few other technical or humanitarian agencies
(in particular the Red Cross) were kept going by the hard work of the
neutral states and their citizens. Yet the war years provided the furnace
within which some of the most important post-war organizations were fash-
ioned. The experience of wartime co-operation was crucial in determining
the institutions and aims of the United Nations Organization and the
various economic organizations that resulted from the Bretton Woods nego-
tiations of 1944–6. The wartime summit conferences and the intense
diplomatic activity between Britain, the United States and the Soviet Union
culminated in these three states, together with China, deciding on the basic
structure of the UNO at the Dumbarton Oaks meeting of 1944 and the
Yalta Summit of February 1945.

The formation of the UN

Whilst the institutions of the UNO superficially resemble those of the
League – Council, Assembly, Court, Secretariat – there are important differ-
ences, not just ones of detail. The UNO was negotiated whilst the war was
still being fought, with the failures of the 1930s and the burdensome task of
defeating the Axis Powers on the minds of Allied politicians. Emphasis was
placed on carrying over wartime Great Power co-operation into peacetime,
with a council that would be dominated by the Big Three (the USA, the
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USSR and the United Kingdom) plus France and China, and which would
have prime responsibility for the maintenance of peace and security. This
political solution contrasted to the legalism of the League Covenant but was
also a reflection of reality: it had been the joint Anglo-American-Soviet
forces that had saved the world from Axis domination. The role of the other
states was not forgotten; after all, many small states and Commonwealth
countries had again played an honourable and important role in the war
effort and a number of the European governments-in-exile in London had
contributed to the debate about post-war institutions.

There was no going back from the League Assembly in making plans for
the UNO, but at least it could be made clear that the Council body was to
bear the prime responsibility for peace and security matters. It was recognized
that the new organization would need a Secretariat, if only to carry out the
administrative duties. However, the introduction of an executive and political
role (Articles 98 and 99) needs some explaining. The forerunner of the execu-
tive role can be seen in the Secretariat of the ILO, especially when Albert
Thomas was Secretary-General (Phelan 1949), whilst Cecil’s idea of a
Chancellor and President Roosevelt’s notion of a world moderator may have
been a model for the political role of the UN’s Secretary-General. Furthermore
the powers meeting at Dumbarton Oaks had the practical example of the
United Nations Relief and Rehabilitation Agency’s Director-General avail-
able; in this case the Director-General had a non-voting seat on the Central
Committee of the USA, USSR, United Kingdom and China, and he had wide
executive powers (Royal Institute of International Affairs 1946: 18–21).

Preparation for the formulation of the United Nations Organization was
extensive, particularly in the USA where numerous private organizations
produced proposals which were fed into the official planning process
(Russell and Muther 1958: 215–24). All the major powers at Dumbarton
Oaks and at the later San Francisco Conference which drafted the UN
Charter were aware of the need to avoid the ‘mistakes’ of the League of
Nations – the confusion of responsibility for peace and security between
Council and Assembly; a legalistic approach to international peace and secu-
rity; the restrictions of all members having a veto. However, the reality of
wartime co-operation determined the nature of what was decided: the UN
was to be primarily a peace and security organization based on the concept of
the Four Policemen – that is, the USA, USSR, the United Kingdom and
China as protectors of the world against a recurrence of Axis aggression. The
San Francisco Conference of all the founding members added important
elements to this core: the economic and social aspects of the organization
were filled out (the League’s Bruce Report providing the groundwork), and
trusteeship was added to the Charter, as was the Declaration Regarding
Non-Self-Governing Territories (Chapter XI).

The creation of the UNO contrasts to that of the League of Nations. The
League’s creators – Clemenceau, Lloyd George, Wilson and their advisers –
had a number of draft proposals before them, based on work during the war.
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However, the political decisions were made after the end of hostilities and
were tied to the peace settlement. As suggested above, the League estab-
lished by the leaders of the major victor powers scarcely looked brand new,
more the practice of nineteenth-century wartime and peace conferences
continued, institutionalized, and given some purpose. By comparison, the
birth of the United Nations Organization seemed the result of the more
deliberative consideration of future needs. It was based less on existing prac-
tice than had been the case with the League. After all, the experience of the
major powers with the League had not been happy: the USA had not joined;
the USSR had been expelled in 1939 for invading Finland; China had seen
the League powerless to act against Japanese invasion of its territory; and
Britain had chosen appeasement and then rearmament rather than action
through the League to combat the advance of Hitler in the late 1930s.
Despite this, these four countries recognized at the Moscow Conference of
October 1943:

the necessity of establishing at the earliest practicable date a general
international organization, based on the principle of the sovereign
equality of all peace-loving States and open to membership by all such
States, large or small, for the maintenance of international peace and
security.

(Royal Institute of International Affairs 1946: 13)

There was even a lively debate between the British and American govern-
ments as to the basis of such an organization – whether it should have a
strong regional element, as advocated by Churchill, or whether the emphasis
should be universalist, as Roosevelt came to believe. Unlike the case of the
League, there was not the range of inter-Allied institutions on which to base
the organization of the UNO. The major exception was that of the Security
Council which grew naturally from four-power wartime co-operation,
though even here it was recognized that non-permanent members chosen
from the lesser powers should be included. In contrast to the League, the
work of the drafting of the United Nations Charter was undertaken whilst
the war was being fought and the document was signed at San Francisco on
26 June 1945, some six weeks before the end of the war in the Far East. The
proposals germinated in Allied chancelleries, particularly in the various US
government departments. The blueprint worked out by the Big Four at the
tough negotiations at Dumbarton Oaks and the confrontation of this draft
with the demands of the other allied countries meeting at San Francisco was
bound to produce a hybrid. The US Senate Committee of Foreign Relations
provided an appropriate epitaph for these efforts when referring to the
Charter:

While it may be that this is not a perfect instrument, the important
thing is that agreement has been reached on this particular Charter,
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after months and even years of careful study and negotiation, between
the representatives of 50 nations.

(cited in Russell and Muther 1958: 939)

Like the League Covenant, the UN Charter reflected the circumstances of
the time in its vision of how to obtain peace and security, by the mecha-
nisms of peaceful change and settlement and by Great Power enforcement of
the peace. With the experience of the League behind them, the Allies knew
not to provide for just a particular peace (as seemed to be the case in 1919)
but also to fashion instruments able to deal with the unforeseeable future.
The Charter was far more successful in doing this than the League Covenant.
Of course, the Charter was blessed with the signatures and ratification of the
major victorious powers, something the Covenant never achieved, but there
were more basic differences. The Covenant contained a particular formula for
maintaining peace – a rather legalistic machinery which became dated even
before the end of the 1920s. The Charter also established machinery that
soon became outmoded – the Military Staff Committee of Articles 46 and
47 being the prime example – but on the whole it left the task of obtaining
and maintaining peace and security to the political decisions of the UN
membership made at the appropriate time. Rather than re-establish the trip-
wires of Articles 11–16 of the Covenant, which were avoided by some states
and trampled on by others, the Charter provided a set of tools (Chapter VI –
Pacific Settlements of Disputes; Chapter VII – Action with Respect to
Threats to the Peace, Breaches of the Peace and Acts of Aggression; Chapter
VIII – Regional Arrangements) which members could take up in order to
help fashion a settlement of their problems.

Post-war developments

The way that the UN had worked in the post-war world and the mode of
development of other international organizations has been affected by the
international environment since 1945. Michalek (1971: 387) has written
that ‘the successes or failures of international organizations stem not so
much from their formal-legal covenants as from changing configurations
and distributions of power, systemic issues and forces, and the attitudes and
resources of member states.’ A brief examination of these developments post
war will help to set the historical context for the behaviour of international
organizations during that period.

The international system that emerged in 1945 was still one based on the
sovereignty of states and it seemed that the European system had emerged
victorious despite being challenged by the Axis Powers. The work of the San
Francisco Conference and the statements of the Great Powers at conferences
from Moscow, November 1943, to Potsdam, August 1945, pointed to a belief
in the tried and tested system of diplomacy, international law and interna-
tional institutions. Developments in the international system since 1945 have
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severely tested the efficacy of the old European mode of adjusting relations
between states and have, to a certain extent, amended it to suit new demands.

A former British diplomat who had much to do with the organization
wrote: ‘The United Nations is a mirror of the world around it, if the reflec-
tion is ugly, the organization should not be blamed’ (Gladwyn 1953: 390),
while a Romanian ex-Ambassador made the point more generally: ‘interna-
tional organizations have always mirrored the world power structure of the
given period’ (Brucan 1977: 95). What sort of post-war world has the UN –
and other international organizations – reflected?

First, it has been a world which has seen a substantial increase in the
number of states and in the range of state types, measured by a variety of
indicators. During the life of the League, sixty-three states had been
members and in 1945 fifty-one governments signed the UN Charter.
Another twenty-five states joined during the following ten years, and by the
end of 1960 there were 100 members. In 1982 membership reached 157,
covered all the inhabited continents, and included mini-states such as the
Seychelles and Grenada as well as giants such as China and the Soviet Union.
By 2001 the membership figure for the UN totalled 189. The political spec-
trum ranges from right-wing military dictatorships, through the
parliamentary democracies to states with Marxist governments. The
economic development of the membership is as varied as the consumerist
USA and poverty-stricken Bangladesh, welfare-state Sweden and broken-
backed Sierra Leone. Powers such as Russia, United States, France and the
United Kingdom have world-wide connections; some members, South
Africa for example, can be regarded as regional powers, whilst most coun-
tries have significant relationships only with their immediate neighbours,
their former colonial power and the United States. A growing number of
states should provide the possibility of a large number of international orga-
nizations and a wide variety in the nature of states suggests that this will be
mirrored in those organizations. However, the poverty of many states and
the increased unwillingness of the richer states to finance the IGOs in fact
led to a decline in their number during the 1990s. The total number of
IGOs in 1985 was 378 but this had declined to 300 by 1989 and to 251 by
1999 (Yearbook of International Organizations 2000: Table 2).

This growth in the number of states in the system has resulted in the
universalist institutions of the UN and its associated agencies being under-
pinned by a variety of international organizations with more limited
membership. Some of these are confined to particular geographic areas – the
Organization of American States, the Arab League, the Organization of
African Unity – whilst others are geographically and ideologically defined,
such as NATO, the OECD, the Association of South East Asian Nations
(ASEAN). The functional areas covered are varied, ranging from the
economic interests of Mercosur (the economic association of the ‘southern
cone’ states of Latin America) to the cultural, social and juridical remit of
the Nordic Council and the obvious concern of the International Whaling
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Commission and the International Commission for Southeast Atlantic
Fisheries. The universalist UN deals with issues that motivated the League –
international peace and security – and has developed a prominence in areas
that the League at first neglected: economic and social issues, the position of
colonial peoples. The wide range of other IGOs has reflected these concerns.
The Bretton Woods institutions – the IMF, IBRD, GATT, IDA, IFC – have
provided the organized basis of the post-war, non-communist economic
system. The OAU, OAS and Arab League have helped in peacefully settling
disputes and have provided much of the inspiration for the UN’s work on
decolonization. However, some organizations have demonstrated the
different interests of the growing number of sovereign states that cannot be
satisfactorily accommodated at the UN, whether they be the security
concerns of NATO and the former Warsaw Treaty Organization; the desire
for a better price for their exports expressed in OPEC; or the wish to develop
a regional identity as demonstrated in the Nordic Council, the Caribbean
Community and the European Union.

Scientific progress has allowed greater ease in communications since
1945. Also there has been more to communicate among countries: there are
more people, more industrial and agricultural production, more money,
more writings and so on. Governments have continued to intervene in
economic and social affairs and also in educational, scientific and cultural
matters. Faster travel and transport and the advent of telecommunications
and information technology (IT) have meant that contacts between peoples,
groups and governments are more numerous, regular and widespread.
Keohane and Nye (1971: xii) identify four major types of global interaction:

1 communication, the movement of information, including the transmis-
sion of beliefs;

2 transportation, the movement of physical objects, including war ma-
terial and personal property as well as merchandise;

3 finance, the movement of money and instruments of credit;

4 travel, the movement of persons.

These interactions have resulted in a growth in the number of intergov-
ernmental technical, economic and social organizations and the spread of
organizations between individuals and non-governmental groups.

The rise of international non-governmental organizations (INGOs) allowed
for by the increase in global interactions has been one of the noticeable devel-
opments in international relations since the Second World War. Article 71 of
the UN Charter authorized the Economic and Social Council to ‘make suitable
arrangements for consultation with non-governmental organizations which are
concerned with matters within its competence’ and there are now over 1,500
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INGOs that have consultative status with ECOSOC. As well as these INGOs,
which by nature are concerned with economic, social, educational, cultural
and scientific questions, a whole range has grown up in other spheres, and
they now have similar symbiotic relations with the UN specialized agencies.
The trade union and employee organizations have an established relationship
with the ILO and scientific and specialist associations have consultative status
with the Food and Agriculture Organization (FAO) and UNESCO. The 1972
Stockholm UN Conference on the Human Environment was a gathering place
for many non-governmental ecology groups, and such organizations as Friends
of the Earth, the International Union for Conservation of Nature and Natural
Resources, and the WWF have since acted as shadows to UNESCO and the
United Nations Environment Programme (Boardman 1981: 118–23; Willets
1982 passim). On a more regional scale, the European Union structure encour-
ages INGO activity both through its Economic and Social Committee and by
its general decision-making procedure. This has led to interest groups being
formed to represent producer, consumer and worker interests at a European
Union level (Archer 2000: ch. 2).

Even excluding the INGOs associated with the European Union and
EFTA, the total number of these organizations has mushroomed from 176 in
1909 to 1,470 in 1964, 4,676 in 1985 and stood at 5,825 in 1999 (Yearbook
of International Organizations 1996: Table 1; Yearbook of International
Organizations 2000: Table 1). Many of them have little direct influence on
IGOs, let alone on governments. They are either weak in membership and
organization or are concerned with activities of seemingly little interest to
the authorities: chess, stamp collecting, esperanto, nudism. Yet their very
number can be seen as presenting a potential power in the mobilization of
social forces separate from the agents of government. They represent the
glue for civil society working across frontiers. Because of this, the spread of
INGOs is an important political as well as social factor in international life.

The creation of a near-global economy in the post-war years has gone
hand-in-hand with the extension of another form of non-governmental
activity across frontiers – the multinational or transnational corporation.
Such firms have been partly responsible for scientific and technical achieve-
ments and the internationalization of economic factors, but they have also
been encouraged by the more general trend in this direction.

One of the major post-war developments in the political world that the
United Nations very quickly mirrored was the division between the Soviet-
led bloc and the United States-led bloc, the East–West Cold War. Such a
divide between the major powers restricted the functioning of the UN and
some of its agencies in the type of peace and security questions that they
handled in the Cold War period, by the creation of bloc-oriented organiza-
tions such as the North Atlantic Treaty Organization (NATO) in 1949 and
the Warsaw Treaty Organization in 1955.

With the increase in the number of states (brought about mainly by the
process of decolonization), international organizations started to reflect
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another factor – the growing importance of the Afro-Asian-Latin American
states, often called the Third World (the First being the West and the
Second the then Soviet bloc). The creation of a group of states standing
outside both the East–West military and political divisions is often dated
from the Bandung Conference of non-aligned states held in April 1955. In
1960, sixteen African states became independent and joined the United
Nations. This helped establish the Third World in international forums, not
just as a non-aligned grouping but also as an economic force with its own
demands concerning the ending of the Western-oriented, market-based
global economy and the adoption of a New International Economic Order
(NIEO). In this context the Third World often appeared under the nomen-
clature of the Group of Seventy-Seven (or G77), originally adopted by the
Third World state attending the first United Nations Conference on Trade
and Development (UNCTAD). The demands of these states were felt both
within previously existing organizations and by the creation of new organi-
zations that supported the needs of G77 states, such as the Association of
South East Asian Nations (ASEAN) or the Organization of African Unity
(OAU).

Whilst the East–West and North–South divisions can be seen as major
developments in the Cold War world until 1989, interstate relations cannot
be reduced to such slogans. The history of relationships between the
Western countries and the Soviet bloc from 1945 to 1989 contained an
important strand of co-operation which waxed and waned over this period.
In the immediate months following the end of the Second World War, both
the Soviet and the US governments were anxious not to be the first to break
up the wartime alliance, but the period from 1947 to 1954 was one of the
deepest confrontations between the two sides. Whilst the demise of Stalin
saw a lifting of Cold War feeling in the mid-1950s, crises in the Middle
East, Berlin and (in 1962) Cuba stressed the adversarial side of East–West
relations. The conscious attempt to decrease tension between the two sides
made in the late 1960s and the 1970s – détente – demonstrated that even
when the systems were in competition and were rivals, agreement could be
reached over important areas of international relations. Even when the Cold
War looked frozen solid – at the time of the Korean War (1950–4) – the
major powers kept contact with each other both bilaterally and through
international organizations such as the UN.

The onset of renewed adversarial East–West relations at the end of the
1970s and start of the 1980s was reflected in a freezing of activities in the
main international organizations such as the UN. The end of the Cold War
can be traced to an acceptance in the mid-1980s by the new Soviet
leadership of Mr Gorbachev that an ‘arms race’ with the West could not be
won and could only be sustained at great expense to the Soviet economy. The
subsequent change in relations between the East – the Soviet bloc – and the
West – mainly the United States and Western Europe – meant an increase in
co-operation and a revival of international organizations. The meltdown of
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the Soviet bloc from 1989 to 1991 changed the power calculation in these
institutions so that there was more of an American hegemony.

After the end of the Cold War, a number of international organizations –
such as the UN, OSCE, NATO and ECOWAS – have attempted to deal
with the upsurge of intra-state as well as inter-state conflicts. The break-up
and the breakdown of sovereign states have been phenomena that have led
the international community to attempt to limit subsequent conflicts and to
find solutions to often complex problems.

The North–South divide that emerged during the 1960s is by no means a
story of two contending monolithic blocs. Both sides have had serious
internal divisions: the ‘North’, until the 1990s, included the then Soviet-
group countries which claimed a special position in relation to the Third
World by virtue of their non-colonialist past. Even the European Union
contains former colonialist states with strong connections with the South,
such as France, and also countries such as Sweden which have been critics of
neo-colonialism. The OPEC states espoused the cause of the G77 during the
1970s while many had considerable wealth, some of which was obtained at
the expense of the world’s poorest states which had to import oil. Some
Third World states’ economies are integrated into the semi-global economy
led by the West whilst others, such as North Korea and Cuba, have stayed
outside the system. Contacts across the North–South divide are often
expressed in institutional form – the Lomé and Cotonou Conventions
between the European Union and a number of African, Caribbean and
Pacific (ACP) states; and the Commonwealth of Nations.

International organizations do not exist in a political vacuum. They are
part of the modern state system and their institutional forms and activities
reflect the hopes and fears of the governments of states within that system.
This brief history of the rise of international organizations demonstrates how
closely they have been tied to the life of modern industrial society and the
expansion of the European international system to the rest of the world.
With the growth in the number of states, the activities of government and
groups within the state, and the number of potential areas of conflict – and
prospects for co-operation – the climate for international organizations has
been favourable in the post-Second World War period. This is not to say
that with a future different configuration of states, the role of these organiza-
tions might not decline. A world empire would have little use for them,
preferring the use of force or bilateral diplomacy; it was noticeable that Nazi
Germany had no time for international organizations. A world in which war
becomes more endemic than at present may have need for international orga-
nizations but may find that they are physically unable to function. A world
of continental federations may have use for organizations to ease relations
between the continents, but within each federation ‘international’ organiza-
tions may have turned into new political federal institutions. A world in
which mankind decides to confront universal problems – such as
overpopulation, starvation, pollution and destruction of the environment –
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by the use of effective international organizations will see a shift in the
balance of political activity from the sovereign state to a number of
strengthened globally functional (but also highly political) institutions.

A WORKING DEFINITION

This chapter started with an examination of the words ‘international’ and
‘organization’ and continued with an account of the historical rise of those
institutions known as ‘international organizations’. It is now possible to
define ‘international organizations’ within the context of that account. This
can be done by examining the essential characteristics of international orga-
nizations and adding some of the more noticeable elements which, whilst
not necessary preconditions in the identification of international organiza-
tions, are often important contributory factors that distinguish them. After
undertaking this all-embracing definition, the next chapter will disaggre-
gate international organizations, looking at the ways various kinds of
organization may be typified.

Anthony Judge (1995: 8–9) lists eight criteria for inclusion under the
rubric of international organization. They can be summarized thus:

1 The aims must be genuinely international with the intention to cover at
least three states.

2 Membership must be individual or collective participation, with full
voting rights, from a least three states and must be open to any indi-
vidual or entity appropriately qualified in the organization’s area of
operations. Voting must be so that no one national group can control
the organization.

3 The constitution must provide for a formal structure giving members
the right periodically to elect governing bodies and officers. Provision
should be made for continuity of operation with a permanent headquar-
ters.

4 Officers should not all be of the same nationality for more than a given
period.

5 There should be a substantial contribution to the budget from at least
three states and there should be no attempt to make profits for distribu-
tion to members.

6 Those with an organic relationship with other organizations must show
they can exist independently and elect their own officials.

7 Evidence of current activities must be available.
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8 There are some negative criteria: size, politics, ideology, fields of
activity, geographic allocation of headquarters, nomenclature are
irrelevant in deciding whether a set-up is an ‘international organiza-
tion’ or not.

Wallace and Singer (1970: 245–7) distinguished intergovernmental organi-
zations by three criteria:

1 The organization ‘must consist of at least two qualified members of the
international system…’ and should have been ‘created by a formal
instrument of agreement between the governments of national states’.
Bilateral international organizations are included on the grounds that
they are still international organizations and because otherwise certain
multilateral organizations (for example, the Rhine River Commission)
would have to be excluded for the periods when their membership was
reduced to two.

2 ‘The organization must hold more or less regular plenary sessions at
intervals not greater than once a decade.’

3 The organization should have a permanent secretariat with a permanent
headquarters arrangement and which performs ongoing tasks.

Plano and Riggs (1967: 12–13) gave eleven essential features of nine-
teenth-century intergovernmental institutions. These are the ‘basic
characteristics and the procedures’ of early international organizations which
‘have become commonplace features of modern international institutions’.
Other writers have produced less exhaustive though more precise criteria for
international organizations. Bennett (1977: 3) listed their common charac-
teristics as being

1 a permanent organization to carry on a continuing set of functions;

2 voluntary membership of eligible parties;

3 a basic instrument stating goals, structure and methods of operation;

4 a broadly representative consultative organ;

5 a permanent secretariat to carry on continuous administration, research
and information functions.

The Russian international lawyer, G.I. Tunkin, referred to international
organizations as ‘permanent bodies’ that states create ‘to handle matters
entrusted to them’ and which result from international agreements:
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Any contemporary international organization (intergovernmental) is
created by states by means of concluding an international treaty for the
purpose.…A constituent instrument of an international organization
provides for certain rights and capabilities of the organization which
lead to the conclusion that the organization possesses a certain degree of
international legal personality.

(Osakwe 1972: 24–30)

Another author of the Soviet period, Grigorii Morozov, defined an inter-
national organization ‘in the light of the basic tenets of the socialist
conception’:

In its most general form as a stable, clearly structured instrument of
international co-operation, freely established by its members for the joint
solution of common problems and the pooling of efforts within the
limits laid down by its statutes.…[Such organizations] have, as a rule, at
least three member countries. These may be governments, official organi-
zations or non-governmental organizations. International organizations
have agreed aims, organs with appropriate terms of reference and also
specific institutional features such as statutes, rules of procedure,
membership, etc. The aims and activity of an international organization
must be in keeping with the universally accepted principles of interna-
tional law embodied in the Charter of the United Nations and must not
have a commercial character or pursue profit-making aims.

(Morozov 1977: 30)

Paul Reuter (1958: 214) considered an international organization as a
group normally, but not exclusively, of states ‘which can permanently
express a juristic will distinct from that of its individual members’.
Charles Pentland (1976: 626) described international organizations as
institutions with ‘formalized sets of relationships expected to persist for a
considerable time’ whose institutional quality ‘is found in their legal,
institutional fabric, their political organs and bureaucratic structures, and
their physical and symbolic presence’. Pierre Gerbet’s definition is
succinct:

The idea of an international organization is the outcome of an
attempt to bring order into international relations by establishing
lasting bonds across frontiers between governments or social groups
wishing to defend their common interests, within the context of
permanent bodies, distinct from national institutions, having their
own individual characteristics, capable of expressing their own will
and whose role it is to perform certain functions of international
importance.

(Gerbet 1977: 7)
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Virally, the French writer on public international law, after examining
other definitions, issued his own to the effect that international organiza-
tions ‘can be defined as an association of States, established by agreement
among its members and possessing a permanent system or set of organs,
whose task it is to pursue objectives of common interest by means of co-
operation among its members’ (Virally 1977: 59).

What then are the irreducible essential characteristics of international
organization and what are the other elements which often typify such orga-
nizations? The outstanding features have three headings: membership, aim
and structure.

Membership

An international organization should draw its membership from two or more
sovereign states, though membership need not be limited to states or official
state representatives such as government ministers. (Further distinctions
between interstate, intergovernmental and international non-governmental
organizations will be made in Chapter 2.) Wallace and Singer’s case for
choosing two as the minimum membership is accepted here in preference to
the Yearbook of International Organizations and Morozov’s choice of three.

Aim

The organization is established with the aim of pursuing the common inter-
ests of the members. It may end up not undertaking this task or favouring
the interest of one member over that of another, but it should not have the
express aim of the pursuit of the interests of only one member, regardless of
the desires of others.

Structure

The organization should have its own formal structure of a continuous
nature established by an agreement such as a treaty or constituent docu-
ment. The nature of the formal structure may vary from organization to
organization, but it should be separate from the continued control of one
member. It is this autonomous structure that differentiates a number of
international organizations from a series of conferences or congresses.

So an international organization can be defined as a formal, continuous
structure established by agreement between members (governmental and/or non-
governmental) from two or more sovereign states with the aim of pursuing the common
interest of the membership.

Other factors are often associated with most international organizations:
their institutions usually consist of a plenary gathering of all the member-
ship (often called an assembly or conference), a more regular meeting of a
limited number of members, quite often with executive powers, and a
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permanent secretariat of an international nature. ‘International’ in this
context can mean being drawn from several countries, or being chosen to
serve the organization regardless of nationality, or being financed by the
organization’s other institutions. Some organizations also have institutions
with judicial or quasi-judicial powers. This book will adopt the Yearbook of
International Organizations and the Morozov proviso that the international
organizations dealt with are to exclude those established with the purpose
of making a profit for the members. This rules out international business
corporations, cartels and transnational or multinational enterprises.
However, these will make an appearance in the next chapter before being
removed from the remit of the book. The following chapter will consider
the various types of international organizations as determined by aims,
activities and functions, membership and structure.
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The definition of an international organization as a formal, continuous struc-
ture established by agreement between members, whether governmental
representatives or not, from at least two sovereign states with the aim of
pursuing the common interest of the membership, covers a wide range of
institutions even if profit-making associations are excluded. Although useful
observations can be made even about the total genus of international organi-
zations, a more helpful and informative study is possible if various types of
international organizations, with common features separating them from
other international organizations, can be identified.

In this chapter, international organizations will be examined from three
perspectives which tend to break down the totality into subgroups. The
three headings provide a description of types defined by membership, by
aims and activities, and by structure.

MEMBERSHIP: WHAT ARE THE BUILDING BLOCKS?

From the discussion in Chapter 1 about membership and the description of
the history of international organizations, it should be clear that their exis-
tence is closely associated with that of the sovereign state but that
membership of some international organizations is not necessarily drawn
from sovereign states or their governmental representatives. The first
distinction between the kinds of international organizations is those which
are interstate or intergovernmental and those whose membership is non-
governmental. A further category could be made of international
organizations with mixed membership.

Intergovernmental organizations (IGOs)

According to the UN Economic and Social Council, ‘Every international
organization which is not created by means of inter-governmental agree-
ments shall be considered as a non-governmental international organization’
(Economic and Social Council, Resolution 288(x) of 27 February 1950). This
suggests a distinction between intergovernmental organizations (IGOs) and
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international non-governmental organizations (INGOs, sometimes short-
ened to NGOs). There is still some discussion as to whether
intergovernmental organizations are the same as interstate organizations.
Three points can be made about this latter distinction:

1 Some organizations allow membership by countries which are not
sovereign states but which have governments and which are usually
non-self-governing territories. Examples of international organizations
that have accepted such members are the International
Telecommunications Union (ITU), the Universal Postal Union (UPU)
and the World Meteorological Organization (WMO) (Klepacki 1973:
5). Can such organizations be called ‘interstate’?

2 Klepacki also divides international organizations into those having
interstate organs, made up exclusively of heads of state, and those
having intergovernmental organs with governmental representatives.

3 The international lawyer Jenks (1945a: 18–20) claims a fundamental
distinction between organizations based on a treaty between states and
one between governments. An interstate treaty includes all the institu-
tions of the state – administrative, executive, legislative and judicial –
whereas an intergovernmental organization is established purely by the
administrative branch of government.

D.W. Bowett comments on Jenks’s distinction that ‘in practice [it] is not
regarded as having this significant difference in effect’ (Bowett 1970: 11),
and the political scientist should perhaps extend Bowett’s words to refer to
all the distinctions between interstate and intergovernmental. Any interstate
agreement has to be made by an agent for those states, and it matters little
whether his or her nomenclature is that of head of state or head of govern-
ment. Indeed in many countries, including the USA and Russia, this
distinction is no longer made, whereas in some states where it is made, the
head of state no longer has treaty-making powers, for example in Sweden. It
will be the practice of this book, unless otherwise stated, to use the terms
‘intergovernmental organization’ and ‘interstate organizations’ interchange-
ably.

TNOS: from INGOs to BINGOs

The traditional notion of international organizations being established
between governments is based on the sovereign state view of international
relations, which contains three important elements: that, with few excep-
tions, only sovereign states are the subjects of international law; that
sovereign states are equal in their standing in international law;
that sovereign states are institutionally self-contained and international law
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cannot interfere with the domestic jurisdiction of their governments. This
doctrine has important consequences for international organizations.

In theory, such organizations, if they were to be recognized as having any
standing in international law, should only consist of sovereign states in their
membership. However, as has been seen, the UPU, ITU and WMO all allow
non-self-governing territories to become members; even the League of
Nations opened its membership to ‘Any fully self-governing State,
Dominion or Colony’ (Article 1.2), a position that fell short of admitting
only sovereign states.

Second, the notion of the sovereign equality of states would allow states to
have equal voting power in any international institution such as an assembly
or a council of an organization. The creation of executive councils in the early
public international unions placed some states in a constitutionally favourable
position in those organizations and that situation was entrenched in the
League Covenant, with the Council having permanent members.

Finally, the inviolability of sovereignty can be protected within interna-
tional organizations by the doctrine that states cannot be bound by
agreements to which they are not party. This would effectively rule out deci-
sions by anything short of unanimity (with abstaining states not being
bound) and by executive secretariats or councils which could act without the
express consent of all the membership. Certainly any interference with ques-
tions of domestic jurisdiction by international organizations would not be
allowed. Even Articles 15 and 16 in the League Covenant produced a fear
among some sections in the USA that member countries might be obliged
to carry out actions against their will but in support of the League. Clearly
the UN Charter, allowing majority decisions, breaks with the unanimity
principle. Furthermore, although Article 2.7 of the Charter states that
‘Nothing contained in the present Charter shall authorize the United
Nations to intervene in matters which are essentially within the domestic
jurisdiction of any state or shall require the Members to submit such matters
to settlement under the present Charter’, it continues with the important
exception that ‘this principle shall not prejudice the application of enforce-
ment measures under Chapter VII’.

Against these seeming shortfalls from the ‘sovereign state’ model of inter-
national relations, it could be argued that states were exercising their
sovereign rights in allowing non-sovereign states to become members of
international organizations; in agreeing to restricted membership institu-
tions or executive secretariats; and in allowing majority voting or exceptions
to the domestic jurisdiction clause. The state-centric model of international
relations would allow interactions between the government of one state and
the domestic society of another state, but would insist that international
politics is about relations between the governments of two or more states
and not between the members of those states’ societies (Figure 2.1). Thus
international organizations are interstate, intergovernmental organizations
by this reckoning.
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This is clearly not the case. What are commonly and reasonably called
‘international organizations’ often contain members that are not states or
governmental representatives but are drawn from groups, associations, orga-
nizations or individuals from within the state. These are non-governmental
actors on the international stage and their activities give rise to transnational
interaction. Figure 2.2 typifies international relations seen from a viewpoint
that admits the importance of transnational relations.

Keohane and Nye (1971: xii) have defined transnational interactions as
covering ‘the movement of tangible or intangible items across state bound-
aries when at least one actor is not an agent of a government or an
international organization’. They list four major types of global interaction –
communications, transport, finance and travel – and note that many activi-
ties contain several of the types simultaneously.

When such relationships between more than two participants become
institutionalized by agreement into a formal, continuous structure in order
to pursue the common interests of the participants, one of which is not an
agent of government or an international organization, then a transnational
organization (TNO) has been established. In contrast to an intergovernmental
organization, a TNO must have a non-state actor for at least one of its
members.

Three sorts of TNOs are commonly identified in the literature:

1 The genuine INGO which is an organization with only non-governmental
members. Such organizations bring together the representatives of like-
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minded groups from more than two countries and examples are the
International Olympic Committee, the World Council of Churches, the
Soroptimist International, the Salvation Army and the Universal
Esperanto Association.

2 The hybrid INGO which has some governmental and some non-
governmental representation. If such a hybrid organization has been
established by a treaty or convention between governments, it should be
counted as an IGO, an example being the ILO which has trade union
and management (i.e. non-governmental) membership as well as
governmental representatives. However, some INGOs have a mixed
membership and are not the result of a purely intergovernmental agree-
ment. An example is the International Council of Scientific Unions,
which draws its membership from international scientific unions, scien-
tific academies, national research councils, associations of institutions
and governments (Judge 1978: 57). Increasingly IGOs are involving
elements of ‘civil society’ represented by citizens’ groups, consumers and
users or pressure groups. These are often organized by INGOs and may
have a formal or semi-formal presence at meetings of the IGOs as did
environmental groups at the Rio UN Conference on the Environment.
However, there are sometimes parallel activities orchestrated by INGOs
and less formally organized groupings that are less sympathetic to the
work of the activity. This was the case with the Seattle meeting of the
WTO in December 1999, which was disrupted by demonstrations, and
that of the IMF and World Bank in Prague in September 2000 that saw
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a series of protests in which some INGOs, such as Greenpeace
International, participated.

3 The transgovernmental organization (TGO) which results from ‘relations
between governmental actors that are not controlled by the central
foreign policy organs of their governments’ (Keohane and Nye 1971:
xv). Such relationships are fairly common if the term ‘governmental
actors’ is widely defined to include anyone engaged in the govern-
mental process of a country – in the legislature, judiciary or
executive, at local government level or as part of a regional govern-
ment. Much of these contacts tend to be informal or
non-institutionalized but organizations do exist such as the
International Union of Local Authorities (IULA) which brings
together the local government authorities of the European Union; the
International Council for the Exploration of the Sea (ICES), which has
established a network of co-operation between government marine
research laboratories; Interpol (the International Criminal Police
Organization); and the Inter-Parliamentary Union.

A fourth category of TNOs is sometimes made: that of the business inter-
national non-governmental organizations (BINGOs), alternatively called
multinational enterprises or corporations: MNEs, MNCs.

Before deciding whether to include this group, the nomenclature
should be sorted out. All the descriptions used above have their critics.
The use of ‘BINGO’, though no doubt having its attractions, would
exclude those international business organizations that are definitely
governmental (such as the former-Soviet airline Aeroflot) or which have a
strong governmental stake (such as British Petroleum pre-1977). The use
of the word ‘multinational’ (or ‘international’) to describe large corpora-
tions functioning in several countries has been challenged on the grounds
that it makes them sound as if their management is recruited internation-
ally and their decision making is not centred in any one country. This
does not seem to be true of the leading US companies with overseas inter-
ests: a survey of these in 1970 revealed that only 1.6 per cent of their top
level executives were non-Americans (Barnet and Muller 1975:17). The
United Nations Group of Eminent Persons reported the ‘strong feeling
that [the word] transnational would better convey the notion that these
firms operate from their home bases across national borders’ without any
form of state control. Another UN discussion produced the distinction
between:

’transnational corporations’ for enterprises operating from their home
bases across national borders…[and] the term ‘multinational corpora-
tions’ for those established by agreement between a number of countries
and operating in accordance with prescribed agreements.

(Judge 1978: 354)
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Multinational or transnational business enterprises have been excluded
from the rest of this study on the following grounds:

Both the ECOSOC Resolution 288(x) of 27 February 1950 and the defi-
nition used by the Yearbook of International Organizations exclude them
from the term ‘international organization’.

Using the definition of an international organization established at the
end of Chapter 1, multinational corporations (MNCs) cannot really be
described as ‘formal, continuous structures established by agreement
between members (governmental and/or non-governmental) from two or
more sovereign states’. In reality the transnational corporation (TNC), as
defined by the UN document quoted above, is an extension across fron-
tiers of a business domiciled in one country.

If an MNC is tightly defined as a corporation ‘established between a
number of countries and operating in accordance with prescribed agree-
ments’, then it would certainly come much closer to being defined as an
international organization. An example is the Scandinavian Airline
System. However, it has been decided to keep in line with the Yearbook
of International Organizations and exclude profit-making organizations
from the description.

The exclusion of MNCs is not to deny that they have much in common
with international organizations, especially organizationally (Wells 1971:
113). Also, a number of MNCs may join together to form an international
non-governmental organization; for example a users’ group designed with
a representational, promotional or educational purpose (e.g. International
Chamber of Shipping, Oil Companies International Marine Forum). A
more borderline case is that of international cartels and the various freight
and shipping conferences which do not themselves make a profit but
whose clear aim is to advance the profit-making capacities of their
members. Shipping conferences, for example, are varied in their structure
and permanence but their general aim is to include a number of shipping
lines plying a defined ocean route and to come to an agreement about the
conditions used for that route: uniform charges, freight tariffs, working
conditions and so forth.

In summary, it should be remembered that MNCs, whilst not defined
here as international organizations, are nevertheless ‘clearly important inter-
national actors’ (Wells 1971: 113) as well be seen in the later review of the
literature on international organizations (see Chapter 4).

Meanwhile, two different sorts of ‘building blocks’ making up interna-
tional organizations have been identified: the governmental members and
the non-governmental members. The mix of these produces different types
of international organizations.
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The European Union: IGO, sui generis or complex?

The European Union (EU) encompasses within its institutions govern-
mental, non-governmental and sub-national actors, but is the European
Union an international organization? Or is it something that has to be clas-
sified by itself – sui generis – or perhaps a complex of IGOs and INGOs?

The EU can been seen as ‘a formal and continuous structure’ which has
been set up by the member states ‘with the aim of pursuing the common
interest of the membership’. If that is the case, then it fulfils the criteria set
out at the end of Chapter 1 of being an international organization.

There are three reasons why the EU might not be seen as an international
organization. The first is that it has gone beyond being an international organi-
zation and is a confederation or even a federation. The second is that it no
longer pursues just – or even primarily – the common interest of the member-
ship but more the common interest of the Union. Finally, a case could be made
out that it is not a structure but a matrix of structures that provide a new form
of governance for the area it covers. These cases will now be briefly examined.

The notion that the EU has been transformed into a sort of super-state or
federation seems particularly weak. It is a view that has sometimes been
advanced in an attenuated form by some federalists, though more in hope than
as a reflection of reality. More often the warnings about the state-like institu-
tions and activities of the EU have come from those opposing the building of a
European federation and who saw in the institutions of the EU at least the
genesis of such a behemoth. The British Conservative prime minister from
1979 to 1990, Margaret Thatcher, was suspicious of the federalist motivations
behind the European Commission of Jacques Delors (Thatcher 1993: 551–90).
But does this mean that the EU became a federation?

The case against the EU even nearing a federal status can be made on
several grounds. First, it has no federal constitution. The various treaties
establishing the EU and its predecessors – the Treaties of Paris, Rome,
Maastricht, Amsterdam and Nice – were all international treaties made
between sovereign governments and they lacked any federal vocation.
Furthermore, there is no clear division of powers within the EU, no hier-
archy of legislation (whereby constitutional matters may be given a higher
standing than other issues, for example), and the European Court of Justice
can only rule on matters covered by the ‘Community’ aspects of the treaties,
being excluded from most of the intergovernmental elements of the
treaties. Secondly, the institutions of the EU are not federal. There is no
federal government in Brussels, equivalent to that in Washington DC for
the United States or Ottawa for Canada. The main decision-making institu-
tion is still the Council of Ministers consisting of the representatives of the
member states. Finally, it is not treated by other states as a federation.
However much they may recognise the role of the EU in trade and other
negotiations, they still have diplomatic representation to the member states
of the Union. Each member state has a seat in the UN General Assembly
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with two – the United Kingdom and France – having permanent seats in
the Security Council.

However, there may be a case for the EU being regarded as a confedera-
tion whereby each of the composite states are still sovereign though there is
also a central government with some powers. Writers such as Saeter (1991)
and Warleigh (1998) regard the EU as becoming more confederal with a
greater sharing of power between those institutions that are concerned with
the Union as a whole (the European Commission, the European Parliament
and the European Court of Justice) and those that represent the interests of
the member states, primarily the Council of Ministers. Another writer has
typified the EU political system as ‘inverse federalism’ whereby ‘political
authority tends to be diffused as much as possible to the executive branches
of the constituent units, rather than to the common central institutions’
(Chryssochoou 1997: 530), which suggests a variation on confederalism.
One problem associated with typifying the EU as a confederation of one
form or another is that there have been precious few examples of confedera-
tions. Most have not lasted long before becoming federations (as in the case
of the Swiss Confederation, which nevertheless kept that name) or falling
apart (in the case of the confederacy in the southern states of the USA). At
best the EU can be regarded as a ‘confederacy in the making’.

Might it not be the case that the EU pursues the common interest of the
Union rather than, primarily, that of its members? The distinction between
the two – common and individual interests – is a moot point in any organi-
zation and is particularly hard to distinguish within the EU. However, the
EU does have prominent institutions whose task is to address and uphold
the Union interest. The European Commission is given powers under
Article 155 of the European Communities’ Treaty ‘to ensure the proper
functioning and development of the common market’ and, according to
Article 157, it is to consist of members whose ‘independence is beyond
doubt’ and who should be ‘completely independent in the performance of
their duties’. Furthermore, in performing their duties, they shall not ‘seek
nor take instructions from any Government or any other body’, neither shall
governments try to influence them ‘in the performance of their tasks’.
Likewise the judges of the European Court of Justice (ECJ) are appointed
from persons ‘whose independence is beyond doubt’ (Article 167). Unlike
other international organizations, the regulations and decisions of the
European Union are directly applicable in the member states without any
need for national legislation (Article 189). This contrasts with the judg-
ments of the European Court of Human Rights of the Council of Europe (a
body separate from the European Union), which have to be accepted and
implemented by the member governments.

Against this, it can be argued that the EU is still basically pursuing its
members’ interests. As mentioned above, the Council of Ministers – in
which the states are represented – is at the heart of the EU decision-making
process, with the Commission having the right of proposition and only very
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limited powers to make decisions. Although Qualified Majority Voting
(QMV) within the Council can oblige a state to accept decisions to which it
is opposed, the extension of this process – for example, at the Nice Inter-
Governmental Council of December 2000 – has to be supported by all
member states. Also the rule of unanimity has been maintained in areas such
as accepting new members, constitutional changes and legislation in areas
seen by members as affecting their vital national interest. Furthermore,
though both the Commission and the ECJ are supposed to be independent
of government influence, their members are nominated by the member
states (in effect the governments) and some Commissioners have not been re-
nominated for a second term because their ‘home’ government considered
that they had ‘gone native’, meaning that they took too much of a
Community or Union view of matters.

In short, the European Union has two faces. The one looks inward and is a
reflection of the wishes of the member states with all the limitations that
implies. Its façade is the Council of Ministers, the European Council of the
Heads of State or Government (admittedly with Commission representatives
participating) and the meetings of the national civil servant representatives in
the Committee of Permanent Representatives (Archer 2000: 44–9). It frowns
upon activities that upset the vital national interests of any member state and
in extreme cases still wields the national veto to prevent such action being
taken. More positively it ensures that the activities of the EU achieve for the
member states what they could not garner by their own separate efforts. The
other face looks outwards and is more the feature of the Union collectively. It
is the common policies, the EU as an actor in international negotiations and
on the world stage, and is represented by the Commission. It attempts to
build policies that represent more than just the lowest common denominator
of the interests of the member states. It aims to create ‘an ever closer union
among the peoples of Europe’ (Common Provisions, Treaty of Maastricht).
There is a continual tension between these two faces and sometimes one is
more dominant than the other. Even at the start of the twenty-first century, it
is not possible to say which is more overshadowed.

Reflecting this dual nature of the European Union and also the various
layers at which it carries out its government-like activities, the EU can be
seen more as a matrix of organizations – some of them international, some
transnational – rather than just one international organization. Within the
complex covered by the term ‘European Union’, there are:

• sovereign states;
• intergovernmental conferences such as the one held in Nice in

December 2000;
• a European Parliament that is directly elected by the citizens of the

member states and whose members sit by political party;
• a Court whose decisions can be directly applicable to citizens of the

member states;
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• institutions that resemble those of an IGO (the Council and the
Commission);

• a network of international organizations that have been created by the
EU or which are dependent on it, such as the European Environment
Agency based in Copenhagen and the European Community
Humanitarian Office (ECHO);

• and a system that links the EU to the regions of the member states,
mainly through the Council of Regions.

It is thus more complicated than any international organization,
including the UN system which – though more extensive – is clearly a
system of inter-related international organizations. In its actions, the EU has
been described as a system of multi-level governance, in which the state –
though important – ‘no longer monopolizes European level policy-making
or the aggregation of domestic interests’ (Marks et al. 1996: 346–7). The EU
can best be regarded as a complex that has a number of institutional forms
and undertakes a variety of tasks, some familiar to many IGOs, some state-
like. In this book reference will be made to the institutions and activities of
the EU precisely because some of them resemble those of an IGO but also
because of the unique nature of the EU. It therefore offers a contrast as well
as a comparison with many ‘straightforward’ IGOs.

MEMBERSHIP: REGIONALISM VERSUS UNIVERSALISM

Another important aspect of the membership of international organizations is
the catchment area from which it is drawn. The two extremes of spread of
membership are, first, those of the most limited kind with two members drawn
from a geographically contiguous area which has many other factors –
economic, social and political – in common. The Benelux Customs Union with
its associated institutions is perhaps the best example of this limited end of the
membership spectrum: the three members of Belgium, the Netherlands and
Luxembourg fulfil the criteria of having relatively similar socio-political and
economic backgrounds and are certainly geographically contiguous. At the
other extreme are the universal organizations which have membership drawn
from practically all the sovereign states in the world: the United Nations and
many of its specialized agencies fall into this category.

The distinction made in types of international organizations based on
membership is often that between regional organizations and global or
universal organizations. This is a distinction that informs us not just about the
extent of membership but also about the aspirations of the organization. Most
academic writings on this question have discerned a tension between the trend
towards regional organizations and that towards universal aspirations.

In discussing this subject, attention will be predominantly given to
IGOs, as their membership is more easily defined. However, the general
points made can be mirrored in the INGOs.
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The major problems arising here are the definition of a region (and thus of a
regional organization) and the delineation of one region from another. Matters
would be simplified if the world resembled a peeled orange which divided
neatly into segments. This would at least make a geographical typology of
international organizations easier: those covering a particular segment would
be defined as regionalist and those covering the whole, universalist.

However, there seems to be no one satisfactory definition of a region.
Bruce Russett (1967: 2) cites two American social scientists: Rupert Vance,
who called a region ‘any portion of the earth’s surface whose physical charac-
teristics are similar’, and Howard Odum, whose 1938 study claimed that a
region should have ‘a relatively large degree of homogeneity measured by a
relatively large number of purposes or classifications’. In the social sciences,
regions have not been defined just by geographical characteristics but have
also been tested on economic, social, cultural and political grounds. Cantori
and Spiegel consider regions:

to be areas of the world which contain geographically proximate states
forming, in foreign affairs, mutually interrelated units. For each partici-
pant, the activities of other members of the region (be they antagonistic
or cooperative) are significant determinants of its foreign policy; while
particular members of certain regions may have extraregional concerns,
their primary involvement in foreign affairs ordinarily lies in the region
in which they find themselves.

(Cantori and Spiegel 1970: 1)

Karl Kaiser (1968: 86) introduces a similar element of foreign relation-
ships when writing about regional subsystems. He defines a subsystem as ‘a
pattern of relations among basic units in world politics which exhibits a
particular degree of regularity and intensity of relations as well as awareness
of inter-dependence among the participating units’, and thus a regional
subsystem is a partial international system ‘whose members exist in
geographical propinquity’. Norman Padelford (1955: 25) also allows for the
intermix of geographic and political elements in his definition of regions as
‘spatial areas which come to be spoken of as ‘regions’ as a result of usage
stemming from the practices of groups of states, utterances of statesmen, or
the terms of treaties or agreements between groups of states’. In this descrip-
tion, the stress is placed on the behaviour of state representatives; whether an
area becomes defined as a region is a result of states’ activities. Such activi-
ties may give rise to an international organization which institutionalizes
the relations of the member states in a regional context.

Another view of regions places less emphasis on ‘objective’ factors but
stresses more the intentions of those that use these geographical terms.
One view sees geography as an instrument in the domination by the
centralized nation-states of the ‘marginalized peoples and nations’. In this
view, ‘geography is about power’ (Ó Tuathail 1996: 1–2). A particular
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region can be an area contested in discourses. This allows regions to be
built by politico-cultural debate that can create the notion of a particular
region. Neumann compares the creation of regions to that described by
Andersen (1983) for nations – being ‘imagined communities’ – whose
existence is preceded by region-builders, ‘political actors who…imagine a
certain spatial and chronological identity for a region, and disseminate this
imagined identity to others’ (Neumann 1994: 58). Saarikoski (1995: 228)
makes the distinction between the more objective process of regionaliza-
tion and region building. The former is ‘a “natural” and passive process
without a conscious or programmed human activity’ whereby a subjective
identity emerges over a period of time, during which the political and
cultural frontier areas create an objective essence (Saarikoski 1995: 228–9).
Region-building is ‘an active process with a conscious human subject’,
often based on regionalization (Saarikoski 1995: 229) and can either be
made from above (by the political powers) or below (by the citizens and
subjects) (Saarikoski 1995: 230).

Another problem in dealing with international regions is that of delin-
eation: where does one region end and another begin? If the world
divided easily into segments, then the answer would be self-evident, but
not even the continents provide such neat packages in international rela-
tions. The OAU seems to be the international organization whose
membership completely covers one continent and is only drawn from one
continent; the OAS contains some, but not all, Caribbean states, and
includes the USA but not Canada. It seems difficult to decide what size a
region should be – or, indeed, who should define that size. This can often
lead to the term being used very loosely with boundaries ‘zones rather
than lines’, ending in ‘transition seldom in definite boundaries’ (Russett
1967: 5). Otherwise non-geographic factors (political, cultural) can be
used to delineate members of a region. An example of the latter case is
the Nordic region, where membership is not only drawn from the
Scandinavian peninsula but includes Denmark (though not Germany to
which Denmark is physically joined) and Iceland, far out in the North
Atlantic, because of their cultural and historic links with the peoples of
the Scandinavian peninsula.

Quite often the problem of delineation is sidestepped by identifying a
region’s ‘core area’ and its ‘periphery’ with sometimes ‘intrusive’ outsiders
(Cantori and Spiegel 1970: ch. 1). Even here the definition is by no means
clear. To take the Nordic case again, a geographical core area would include
Norway, Sweden and Finland whilst the cultural-political core area is readily
recognized as being made up by Denmark, Norway and Sweden.

Bruce Russett (1967: 11) has tackled the problem of regionalism in a
comprehensive fashion, focusing on five aspects: regions of social and
cultural homogeneity; regions sharing similar attitudes or external
behaviour; regions of political interdependence; regions of economic interde-
pendence; regions of geographic proximity. If these five factors are utilized
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for regional international organizations, it can be said that some organiza-
tions are ‘more regional’ than others. An organization of which the members
have strong similarities in each of the five categories could be classified as
strongly regional, whilst an organization ‘scoring’ in only one category
would be one with a weak regional profile (see Table 2.1 for examples). This
helps to move away from the sterile argument in the classification of inter-
national organizations: ‘Are they regional or universal?’

The entrenchment of this regional/universal dichotomy in writings on
international relations seems to be a result of the values attached to the ideal
organization of each type: the perfect regional organization brings together
states of similar backgrounds to solve problems they could not otherwise deal
with at a national level and which would be ineffectively tackled by a wider
institution; it can produce a security community between members who will
no longer expect to resort to force in their mutual relations and can provide a
form of selective security against outside threats (Deutsch et al. 1957); it can
perhaps produce political entities which will act as components; for a future
world government (Carr 1945: 45; Etzioni 1964; Gladwyn 1966: 694–703).
The perfect universal organization would, in contrast, stress the indivisibility
of world peace and prosperity; it would help link the rich and the poor areas of
the world; it would be the basis of a collective security system whereby all
countries would unite to protect any one that was threatened (the Independent
Commission on International Development Issues 1980: introduction; Yalem
1965: ch. 1). Depending on the stance taken, regional organizations are seen as
better or worse in attaining desired ends such as international peace and secu-
rity, economic growth and prosperity.

Table 2.1  Degrees of homogeneity among five IGOs

 Russett’s factors

Organization A B C D E Total
Benelux 3 3 3 3 3 15
European Union 2 2 3 3 2 12
Arab League 2 2 1 1 2   8
Commonwealth
of Nations

1 0 1 1 0   3

UN 0 0 0 1 0   1

Key Scores
Russett’s factors: 0  no or neglegible homogeneity
A  social-cultural homogeneity 1  weak homogeneity
B  attitudes and behaviour 2  medium homogeneity
C  political interdependence 3  strong homogeneity
D  economic interdependence Totals:
E  geographic proximity 15  strongest ‘regional’ identity

0  weakest ‘regional identity
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Inis Claude (1964: ch. 6) remarks that ‘the constitutional problem of
achieving a balance between regional and universal approaches to interna-
tional organization is far from solved’ but points to the complementary
elements of the two. Indeed, the UN Charter has a good number of refer-
ences to the regional element in articles 23(1), 33(1), 47(4), 524, 101(3),
with Article 52(1) being the most specific:

Nothing in the present Charter precludes the existence of regional arrange-
ments or agencies for dealing with such matters relating to the maintenance
of international peace and security as are appropriate for regional action,
provided that such arrangements and agencies and their activities are consis-
tent with the Purposes and Principles of the United Nations.

Clearly, the superiority of the UN in matters of peace and security is
maintained, especially as Articles 52(3) and 53(1) underline that regional
arrangements should not impair the peaceful settlement of disputes and
peace enforcement activities of the Security Council.

Bruce Russett’s study (1967: 11) demonstrated that when states’ institu-
tional, attitudinal, economic, socio-cultural and communications links were
examined, a number of groups emerged with the aggregates showing essen-
tially the same boundaries for the different criteria. However, no region or
aggregate of states could be discerned as a subsystem of the international
system and there was no area within which the inclusions and exclusions
were the same for all criteria tested.

Any international organization with a limited number of members most of
which are seen to be geographically proximate and/or culturally, economically
and politically similar, has traditionally attracted the epithet ‘regional’. The
Nordic Council, the Organization for Economic Co-operation and
Development (OECD), NATO and the Commonwealth of Nations have all
been so labelled. However, the Russett study brings out four important factors:

1 Regions are difficult to define: using one criterion produces a division of
little help; using several criteria may produce, if not conflicting, at least
rather uncertain results.

2 Regions are even more difficult to delineate: core areas are fairly easy to
identify but one periphery blends into another.

3 Even if the state membership of a region could be defined and delin-
eated, changes take place over time which may loosen the membership
or add to it.

4 If the idea of a region is an uncertain and changing one, so is the notion
of a regional organization. It is far better to refer to organizations with
limited membership (and one of the limits may be that of geography) as
opposed to organizations with more open or extensive membership.

This change of nomenclature will help to clarify how an organization is

Classification of organizations 49



being typified – more limited or more extensive membership – rather than
the present classification of ‘regional’, which can cover anything from a
three-member, tightly knit group to a fifty-member multicontinent organi-
zation. It should also help in drawing some of the normative sting associated
with the term ‘regionalism’, whether positive or negative. Regional organi-
zations are often judged by their ability to fulfil certain norms set by
academic commentators – for example, maintaining peace and security –
and are compared to ‘universalist’ organizations in the performance of these
tasks. Studies such as those by Haas and Rowe (1973), which demonstrate
the relationship between the UN and various ‘regional’ agencies in problems
of peace and security, provide useful information about both state behaviour
and the role of international organizations. However, the conclusion should
not be drawn that ‘regional’ organizations can be seen as potential pillars of a
world community (de Russett 1950: 159) or as ‘a manifestation of a world in
disorder’ (Yalem 1965: 141). This makes the heady assumption that the
aims of such organizations should concern the creation of world order (or a
world order) and either they have succeeded or they have failed. Harsh reali-
ties about the composition of such organizations can be forgotten: the
aspiration of member states may be more modest than that of building
world order, a world order, any world order. A division of international orga-
nizations into categories denoting the geographical spread of membership or
other limits on membership should just indicate what is required and not,
either explicitly or implicitly, judge the aims and activities of the organiza-
tion and its membership.

AIMS AND ACTIVITIES

Perhaps the most common way of classifying international organizations is
to look at what they are supposed to do and what they actually do. These
two interrelated aspects of the behaviour of the organizations get to the
heart of their existence, and it is by these that they are best classified.

Most international organizations, be they IGOs or INGOs, usually have
their aims stated in the basic document by which they have been estab-
lished. This is not to say that an organization has no other aim except the
stated ones. Neither does it hide the fact that each member of the organiza-
tion may harbour slightly different aims in creating the organization or in
joining it. The proclaimed aim is the most apparent statement of the inten-
tions behind the existence of an organization.

The activities that an organization is intended to undertake are also
often laid down in its basic documents and they are normally seen to be
the fulfilment of the stated aims. This is an area that can be judged by
the record of the organization, enumerating the sort of activities it has
undertaken. These may vary from the study of ‘the scientific, technical,
social and economic aspects of poplar and willow cultivation’ of the
International Poplar Commission of the FAO; the ‘administering of

50 Classification of organizations



the Fourth International Tin Agreement’ of the International Tin
Council; ‘the development of training programs for the training of appro-
priate personnel to meet the varying needs of the coconut industry’ of the
Asian Coconut Community; to the Program of Trade Liberalization of the
Latin American Free Trade Association; the transactions of the
International Monetary Fund; and the services of the Permanent Court of
Arbitration set down in its 1907 Convention (Peaslee 1974: 1019, 1091,
1236–8; Peaslee 1975: 13, 345, 531).

The preamble of the Charter of the United Nations, in a lyrical passage
that caused much heart-searching and dictionary-thumbing at the San
Francisco Conference, declares:

We the people of the United Nations determined

to save succeeding generations from the scourge of war, which twice in
our lifetime has brought untold sorrow to mankind, and

to reaffirm faith in fundamental human rights, in the dignity and worth
of the human person, in the equal rights of men and women and of
nations large and small and

to establish conditions under which justice and respect for the obliga-
tions arising from treaties and other sources of international law can be
maintained, and

to promote social progress and better standards of life in larger freedom,
and for those ends

to practice tolerance and live together in peace with one another as good
neighbours, and

to unite our strength to maintain international peace and security and to
ensure by the acceptance of principles and the institution of methods,
that armed force shall not be used, save in the common interest, and

to employ international machinery for the promotion of the economic
and social advancement of all peoples

have resolved to combine our efforts to accomplish these aims.

Whilst this passage may not prepare the reader for the present operations
of the UN, it does give an insight into the breadth and depth of activity
intended for the Organization by its founders. In contrast, some statements
of aims are succinct and limited: for example, Article 1(i) of the agreement
establishing the International Institute of Refrigeration states:
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The Contracting Parties resolve to collaborate closely in the study of
scientific and technical problems relating to refrigeration and in the
development of the uses of refrigeration which improve the living
conditions of mankind.

(Peaslee 1975: 278)

As can be seen from the two examples of the UN and the International
Institute of Refrigeration, the aims of international organizations range from
the general and extensive to the specific and particular. The same can be said
about an organization’s activities, which may range from the establishment
of a free trade area down to the study of poplars and willows. Peaslee’s
massive work of documentation gives a good indication of the extent of
difference in the aims and activities of organizations: the titles of the study’s
five volumes demonstrate the point: Part I, general and regional, political,
economic, social, legal, defence; Part II, agriculture, commodities, fisheries,
food, plants; Part III, education, culture, copyright; Part IV, science, health;
Part V, communications, transport, travel.

Other writers tend to define organizations by their activities but in fewer
categories. Virally (1977: 65) notes both the distinction between general and
specialized organizations and that between political and technical ones. Nye
(1972: 430) uses a threefold division: military security, political organizations
and economic organizations. Norman Padelford (1954: 205) again has three
types: ‘1. economic and technical arrangements; 2. arrangements for defence
purposes; and 3. arrangements providing an organization framework for the
consideration of broad political issues.’ Haas and Rowe (1973: 15) divided
‘regional organizations’ by their substantive mandate, distinguishing between
those devoted to economic objectives, those with military and diplomatic
activities, and ‘multipurpose organizations covering all or some of these aims
in addition to mandates concerning cultural co-operation, human rights, and
social or technological questions’. Charles Pentland (1976: 628–9) cautions
against relying too much on formally stated objectives when classifying inter-
national organizations according to their activities. He notes that many
organizations are ‘flexible and multifunctional and that it is best to group
them according to the issues in which they are most actively and consistently
involved’. He goes on to use the distinction between ‘high’ and ‘low’ politics.
High politics concerns ‘diplomatic and military problems relating directly to
the security and sovereignty of states and to the fundamental order of the
international system’. Low politics refers to ‘the great volume of daily business
conducted between states within that political order – concerning economics,
social, cultural and technical issues.’ Pentland then distinguishes between
‘high political organizations…most directly concerned with the sovereignty
and security of their members’ and low political organizations, subdivided into
those dealing with economic management or development, those within the
narrow technical or functional sectors of international relations, and those
concerned with social and cultural questions.
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This distinction between high and low political issues, although a tradi-
tional one, is far less useful now than thirty or forty years ago. In the
post-Cold War world and in times of perceived limitations on the avail-
ability of resources – even in the richer parts of the world – the security of a
country may depend more on economic factors than on the immediate diplo-
matic and military ones. It is interesting to note that Western summits of
heads of state and government drawn from the most powerful West
European and North American states plus Japan (the Group of Seven or G7)
have been concerned with economic management issues. An argument could
be made that during the 1970s the Organization of the Petroleum
Exporting Countries (OPEC), the International Energy Agency (IEA) and
the International Monetary Fund (IMF) were involved in problems relating
directly to the security and sovereignty of states and to the fundamental
order of the international system. Likewise the institutions of the EU and
the EC before it have traditionally dealt with just the ‘low political’ issues
mentioned by Pentland but has also been directly concerned with the
sovereignty and security of its members.

There are certainly two ways in which international organizations may
usefully be classified by aims and activities. The first is to take the discrete
areas of activity within which the organization acts and to evaluate it on a
‘general–specific’ scale. The results of such a classification can be seen in
Tables 2.2 and 2.3, in which a number of headings are drawn from those
used by writers already mentioned. The aims and activities of five selected
IGOs and five INGOs are listed under these heads, giving a clear idea of
the range of the organizations. A study in the late 1950s examined the
field of activities covered by both IGOs and INGOs founded between
1693 and 1954. Perhaps the most noticeable trends are those of the steady
growth of the percentage of economic, food, agricultural, trade, commodi-
ties, industrial and education organizations, and the decline in new legal,
juridical, administrative, cultural, religious, philosophical, ethical, peace
and, more surprising, scientific and technological organizations
(Speeckaert 1957: xiii).

Tables 2.2 and 2.3 disguise the gap between the aspirations and the
achievements of each organization: OPEC seems to have helped achieve ‘a
steady income to the [petroleum] producing countries’ and ‘a fair return on
their capital to those investing in the petroleum industry’ (Article 2c),
though it is more arguable whether it has succeeded in bringing about ‘the
co-ordination and unification of the petroleum policies of Member
Countries’ (Article 2a); ‘the stabilization of prices in international oil
markets (2b); or ‘an efficient, economic and regular supply of petroleum to
consuming nations’. However great the shortfall between the aims and
activities of an organization, both can help in the classification of interna-
tional organizations by the extent of their intended and actual activity.

Their aims and activities may also typify international organizations in
another way: by consideration of the orientation of activities involved. Cantori
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and Spiegel (1970: 362), when dealing with ‘regional’ organizations, identify
three kinds of orientation: organizations aimed at settling disputes between
members ‘either through the diplomatic process or through more elaborate
peacekeeping machinery’; organizations designed ‘to present a common mili-
tary and, perhaps, diplomatic front against an outside actor or actors’; and
those intended to deal with economic relations and other technical problems.

This division can be adapted and broadened to cover international organi-
zations generally. When examining the aims and activities of organizations,
the sort of relationships they are intended to create among their members
should be considered. Three major divisions are identifiable:

1 Organizations that aim at encouraging co-operative relations between
members which are not in a state of conflict. The organizations would
be intended to increase already existing cooperation or to turn a rela-
tionship of indifference into one of co-operation.

2 Organizations intending to decrease the level of conflict between
members by means of conflict management or conflict prevention. Such
an organization would help to move an existing relationship from that
of conflict (or potential conflict) to that of less conflict, indifference, or
even co-operation.

Table 2.2  Aims and activities of five IGOs by functional area

UN NATO IMF OPEC Nordic
Council

Political X X X
Economic X X X X
Social X X X
Labour X X
Legal X X
Military X X
Food and
agriculture

X

Trade and
commodities

X X X

Education X X X
Culture X X X
Human rights X
Science and
technology

X X

Health X X X
Transport X X
Other
Communications X X
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3 Organizations with the aim of producing a confrontationbetween
members of differing opinions or between members of the organization
and specific non-members. This can either harden already existing atti-
tudes or can move them from the co-operative or indifferent points on
the scale to that of conflict.

Many organizations incorporate an element of divisions 1 and 2 in their
aims and activities; others include 3 with some elements of either 1 or 2 or 1
and 2. This admixture is shown for five IGOs in Table 2.4. By far the
greatest orientation in the stated aims and activities of these five organiza-
tions as portrayed in their basic documents is that of co-operation, which is
an understandable finding. It should, however, be noted that the stated aims
and activities of organizations are not always reflected in their actual
behaviour. The good intentions of co-operation are sometimes laid aside and
the instruments of conflict management do not work every time. The actual
behaviour of organizations is considered in Chapter 3.
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Table 2.3  Aims and activities of five INGOs by functional area

IOC WFUNA IFWTU LI ICS
Political X X X
Economic X X X
Social X X
Labour X
Legal
Military
Food and
agriculture
Trade and
commodities

X

Education X X X X X
Culture X X
Human rights X X X
Science and
technology

X

Health X X
Transport X
Other
Communications X

Key:
IOC: International Olympic Committee
WFUNA: World Federation of United Nations Associations
IWFTU: International Federation of World Trade Unions
LI: Liberal International
ICS: International Chamber of Shipping



STRUCTURE

One of the easiest ways used to classify international organizations is by
the structure of their institutions and the comparative power of these
institutions. Since the rise of international organizations in the mid-
nineteenth century, their institutions have become increasingly complex.
Originally organizations such as the UPU and ITU had a permanent
administrative bureau with a policy-making meeting of member coun-
tries’ representatives every few years, and this seemed to be the most
common pattern for the international service unions, although the
International Union for the Publication of Customs Tariffs, established in
1890, has only a bureau supervised by the Belgian Ministry of Foreign
Affairs, there being no provision for the meeting of member govern-
ments’ representatives. Another pattern, clearly established with the
creation of the League of Nations, was to have a Secretariat, a plenary
gathering of members’ representatives and a body – the Council – which
was drawn from a selected number of states. The International Labour
Organization, set up in 1919, had two innovations in its structure: it
included representatives drawn from non-governmental groups, in this
case employers and employees, who sat together with governmental
representatives at the General Conference and the meetings of the
governing body. Separate organs representing economic and social group-
ings have become more common in organizations established post-1945,
as in the Economic and Social Committee of the European Union. The
ILO also established an administrative tribunal in 1927, an example
followed by post-war institutions such as the UN, NATO, OECD and the
WEU.

Juridical institutions dealing not so much with administrative
disagreements within the organization but more with disagreements
between members date back to the dispute-settling powers of the top
bodies of the International Commission for the Navigation of the Rhine
and the Moselle Commission, to the peaceful settlement of disputes
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Table 2.4  Aims and activities of international organizations

Co-operation Conflict
management

Confrontation

UN Arts 1.2–1.4, 10,
Ch. IX

1.1, 2.3, 2.4, Ch.
VI, 52

Ch. VII, 53

NATO Arts 2–5 1, 2
IMF Arts 1–VI, VIII

4–6, XXI–XXXII
Art VIII, 2–3

OPEC Arts 2, 4, 7d
Nordic Council All provisions



undertaken by the Permanent Court of Arbitration and the work of the
Permanent Court of International Justice. There now exists a range of
legal institutions attached to international organizations for the purpose
of settling disputes or controversies: the UN’s International Court of
Justice, the European Court of Justice (of the European Union) and the
European Court of Human Rights and European Commission of Human
Rights (of the Council of Europe) are perhaps the best-known examples.
A further institutional innovation has been that of parliamentary organs
consisting of either a number of elected representatives from member
states’ parliaments – as in the case of the Consultative Assembly of the
Council of Europe, the Nordic Council, the Assembly of the Western
European Union or the Parliament of the European Communities
previous to 1979 – or of directly elected members, the post-1979
European Parliament providing the one example.

As the number of international organizations has grown, so have the
possibilities of institutional innovation. Some organizations have gone
through their own process of institutional development during the past
twenty years: the Nordic Council has obtained a Secretariat and added a
Council of Ministers to its original parliamentary base; the
Commonwealth of Nations now has a permanent Secretariat. Others have
been attracted by simplicity: the South African–Botswana–
Lesotho–Swaziland Customs Union has, under their 1969 Agreement,
kept a Customs Union Commission composed of representatives of all the
contracting parties meeting annually. At the other extreme, the United
Nations Organization is now a network consisting of the Security
Council, General Assembly, Economic and Social Council, Secretariat,
International Court of Justice and the various commissions, committees,
conferences, boards and specialized agencies attached to these principal
organs.

On what basis can institutional structure provide a typology of inter-
national organizations? Three basic questions about the institutions,
suggested by Reuter (1958: 248), help in providing an answer:

1 What provision is made in the organs to balance the interests of one
member against those of another or one group of members against
another group? How, then, is institutional power distributed?

2 How is the balance between the power and influence of the member
states and that of the organization’s institutions reflected in its struc-
ture?

3 What is the balance between governmental and non-governmental
representation?

What is needed next is a scheme of the possible range of organs within
international organizations to which the above questions may be applied.
Klepacki (1973: ix–x) provides such a classification:
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(a) Legal status of members of the organs:

1 interstate organs
2 organs of international functionaries (officials)
3 parliamentary organs
4 organs of the representatives of interest groups of economic and

social life
5 organs of mixed membership

(b) Function of the organs:

1 interstate: top organs, executive-governing organs
2 officials: executive-governing organs, administrative organs for

settling controversies and assisting in solving disputes
3 parliamentary
4 representative of interest groups
5 mixed membership
6 subsidiary organs

This provides a logical, satisfactory division and one that is helpful when
applying the three original questions to the structure of international organi-
zations. Examining each of these questions separately, it can be seen how the
answers may help to provide a classification of organizations by their structure.

Institutional power of members

In looking at both the legal status of members and functioning of organs, the
interstate organs are of crucial interest. How is power divided between delib-
erative, plenary organs on which all members are represented (top organs, by
Klepacki’s nomenclature) and executive-governing organs which do not always
have representatives of all members on them? Klepacki (1973: 31) points out
that both the constitution and practice of leading IGOs provide ‘permanent
representation in the executive-governing organs of states playing a leading
role in the realm which constitutes the main sphere of action of a particular
organization’. Examples are the permanent seats given to the Great Powers in
the Council of the League of Nations and the UN’s Security Council (though
it is arguable whether these can be called ‘executive-governing’ organs without
qualification); those given to the large capital subscribers of the IMF, the
IBRD, the International Development Association (IDA), the International
Finance Corporation (IFC) and the Bank of International Settlements (BIS);
and the distribution of ten of the twenty-four seats on the governing body of
the ILO to the major industrial states. On the other hand, an organization may
have an executive-governing organ on which all members are represented
equally or may only have plenary deliberative organs in the interstate section.
The OAU has a Council of Ministers, which is responsible to the supreme
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organ of the Assembly of Heads of State and Government, but all members are
equally represented on the Council.

Another structural way of affecting the distribution of power and influ-
ence between the members within an organization is by means of the voting
mechanisms. One possibility is to allow parts of a state separate representa-
tion; this was the course adopted in 1944 by the UN and its specialized
agencies to allow the then Soviet Union extra votes in the form of represen-
tation by two of its constituent republics, Byelorussia and the Ukraine. A
more usual method is to weight the votes, something done within IMF,
IBRD, IDA and IFC in accordance with the economic strengths of the
members as reflected in their subscriptions to the capital of the organization.
The representation of national delegations to the parliamentary and
economic and social organs of certain organizations is frequently moderated
by population size; in the European Union, Luxembourg has six representa-
tives in the European Parliament whilst the Federal Republic of Germany
has ninety-nine; France, Italy and the United Kingdom have eighty-seven
each; the Danish, Finnish, Norwegian and Swedish delegations to the
Nordic Council each have seventy-eight members although their popula-
tions are, respectively, about five, five, four and eight million, but Iceland,
with a quarter of a million people, has six seats.

Sometimes the majority needed for decisions within institutions can be
varied. Before the First World War, the UPU and other public international
unions accepted two-thirds majorities. Although the League of Nations
worked on the unanimity principle, it was accepted that a motion passed by a
two-thirds majority, whilst not a decision, should be respected as an indication
of the members’ wishes (voeux). The UN and many of its associated agencies
have accepted majority voting; the General Assembly takes most of its deci-
sions by a simple majority of members present and voting, whilst ‘important
questions’ are decided by a two-thirds majority (Article 18). Given that the
USA and Russia have only one vote each, they could find themselves being
dictated to by a majority of much smaller states. To alleviate this position in
the Security Council, while decisions are taken by the affirmative vote of nine
of the fifteen members, the permanent members are given the right of veto.

It is difficult to reflect accurately the political reality of relationships in
voting formulas. An elaborate system of weighted voting was devised for the
Council of Ministers of the European Union to allow them to take majority
decisions, but this system was previously rarely been used because of the
members’ wish to protect their essential national interests by the use of the
veto, if necessary, and the general acceptance that Union decisions are best
taken with the support of all member states. Sometimes arrangements
become outdated: the veto rights which the United Kingdom and France
were allowed in the UN Security Council seem superfluous now they are no
longer major colonial powers. In many cases, institutional arrangements
show little propensity to reflect power relationships: those of NATO have
not indicated the dominance in the organization of the USA.
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To sum up this section: international organizations may be classified by
whether their institutions differentiate between one member and another;
whether some institutions have only limited membership; whether they
have weighted voting, majority or unanimity decisions; and whether certain
members have veto rights. It can then be estimated whether the institutions
of a particular organization are more or less egalitarian.

Member states/institutions

The bureaux of the early public international unions were often allowed a
good deal of independence in the limited functional area of their competence.
Whilst the periodic meetings of interstate organs could exercise sovereign
control over general policy, the implementation of this policy and the day-to-
day running of affairs had to be left to the bureaux – the secretariat. There
was little or no tension between the organ representing the individual
sovereign states and that embodying the collective needs. Once organizations
started to deal with more than technical questions and once they obtained
permanent bodies, meeting frequently, that represented the member govern-
ments, there was a greater possibility of a conflict between the demands of
the individual members and those of the organization’s institutions.

An important element in this equation is the extent to which the interna-
tional functionaries or officials are controlled by the member states. In the
early public international unions, the bureaux were quite often run by one
member state: Switzerland in the case of the UPU and ITU, Belgium for the
International Union for the Publication of Customs Tariffs. The former two
offices acted within the general policy limits set by the member states,
meeting at regular intervals, whilst the latter was not inhibited in such a way;
its task was so specific and obvious from the 1890 Brussels Convention
(amended in 1949) that it needed no further control. The advent of the
League of Nations brought the notion of an international secretariat to the
fore; that is, civil servants with a loyalty to the organization rather than to
their original home country. The UN took over this concept in Article 100:

1 In the performance of their duties the Secretary-General and the
staff shall not seek or receive instructions from any government or from
any other authority external to the Organization. They shall refrain from
any action which might reflect on their position as international officials
responsible only to the Organization.

2 Each Member of the United Nations undertakes to respect the
exclusively international character of the responsibilities of the
Secretary-General and the staff and not to seek to influence them in the
discharge of their responsibilities.

The UN Charter also gave, as well as executive and administrative
responsibility, political powers to the Secretary-General in Article 99:
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The Secretary-General may bring to the attention of the Security
Council any matter which in his opinion may threaten the maintenance
of international peace and security.

In practice, the Secretaries-General have exercised a political role even
without reference to Article 99. Both the first and second holders of the
office – Lie and Hammarskjold – accumulated a great amount of responsi-
bility using their own Interpretation of their duties, sometimes in
opposition to members of the Security Council.

However, there have been serious constraints on the independence of
action of the UN Secretariat. Members of the permanent staff have not
always come up to the standard of Article 100 – former Soviet and some
Third World members kept obvious connections with their home govern-
ments. Also, short-term secondment of national civil servants has been used
so that ‘the UN Secretariat has gradually and painfully evolved a series of
compromises with the original concept of a largely international civil
service’ (James 1971: 70). The earlier independent role of the Secretary-
General seems to have been moderated after the problems experienced by
Dag Hammarskjold in the Congo from 1960 to his death in 1961. For
example, the role of the Secretary-General in the operations in former
Yugoslavia during the 1990s was severely curtailed by the Security Council
and its members.

The European Union has, in the Commission, a body made up of interna-
tional functionaries which has important executive-governing powers.
Members of the Commission are obliged to act in the interests of the
Community rather than in the interests of any one country and they have at
their service an international staff. Whereas the High Authority of the
European Coal and Steel Community and the Commission of the EEC under
its first President, Walter Hallstein, tended to consider the needs of the
whole of the Community area – that is, to take a supranational view of their
task – the French government’s stand against this independent attitude in
1965–6 brought a greater stress on satisfying national needs. Indeed, the
Commission of Romano Prodi complained that at the Nice
Intergovernmental Conference of December 2000, at which a number of
reforms of EU institutions were decided, it was side-lined by the French
government that hosted the conference.

Both the Secretary-General of the UN and Commissioners of the EU have
been open to another form of control by the interstate organs; their tenure is
renewable and they are chosen by the member states. The opposition of the
Soviet Union to both Lie and Hammarskjold limited the diplomatic and
mediating role that they could perform between East and West, and in the
end Lie was forced to resign and Hammarskjold almost certainly would not
have had his term of office renewed had he lived. Similarly, members of the
High Authority of the ECSC in the past and of the Commission of the
Economic and Atomic Energy Communities have been and are chosen by
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member states. It is accepted that every four years the government of each of
the larger states names two Commissioners and each of the smaller states
names one, though each will have one once the EU is enlarged to include
East and Central European states. A past President of the Euratom
Commission, Etienne Hirsch, did not have his term of office renewed in
1962 because he had incurred the displeasure of his home government, the
French government of President de Gaulle. A similar fate befell Lord
Cockfield, the British-nominated Commissioner in the mid-1980s, because
the British prime minister, Margaret Thatcher, thought that he had ‘gone
native’ and taken on an EC agenda rather than one in tune with British
needs (Thatcher 1993: 547).

While there have been important developments in the creation of institu-
tions that can take independent decisions in vital political areas in some
international organizations – notably the UN and the EU – this process has
met resistance among key member states. Likewise, the ‘international’
nature of the functionaries of these and other organizations has been held in
check. Dag Hammarskjold described ‘two of the essential principles of an
international civil service: 1 its international composition, and 2 its interna-
tional responsibilities’, and it is the achievement of these that has been an
uphill task in the face of criticism and opposition from members wishing to
maintain the dominance of interstate organs. Even the international secre-
tariats of the specialized agencies are feeling the strain of having to ensure
‘equitable geographical distribution’ in their recruitment to satisfy new
members though this may mean a decline in the standards of appointment
(Symonds 1971: 113).

Governmental/non-governmental

The major indicator here is the extent to which organs of an international
organization contain non-governmental representation as opposed to govern-
mental. At one end of the scale are those INGOs that have no governmental
representatives on any of their institutions, whilst at the other end of the
scale are the IGOs without any non-governmental representation. In the
middle but to the INGO side are those organizations such as the Inter-
Parliamentary Union (which have special links to governments) and the
Consultative Group on International Agricultural Research (with govern-
mental, foundation, bank and EU membership). To the IGO side are those
intergovernmental organizations which have non-governmental representa-
tion in the institutions, such as the European Union and the ILO.

A classification of international organizations by an examination of
their structures would demonstrate whether the institutions are more or
less egalitarian, what degree of independence the institutions have from
their membership, and the balance between governmental and non-
governmental participation. A division using these elements produces
examples as in Table 2.5.



SUMMARY

This chapter has examined three of the most common classifications of interna-
tional organizations: by membership, by aims and activities, and by structure.

When considering type of membership, a distinction was made between
organizations made up of governmental representatives (IGOs) and those
with non-governmental members (INGOs), though there are a number of
international organizations with mixed membership (for example, ILO).
Also identified are international organizations between governmental actors
that are not controlled by the central foreign policy organs – transgovern-
mental organizations (TGOs). Excluded by the definition of international
organizations are the business international non-governmental organizations
(BINGOs) and other multinational enterprises (MNEs), partly on the
grounds of their being based in one country but mainly because their aim is
the making of profit. However, they are important transnational actors. The
peculiar nature of the European Union was examined and it seemed to be a
complex governed by states, regional governments, IGOs and INGOs.

The extent of membership introduces the question of regionalism versus
universalism. The definition of a region in itself presents problems, though
it is generally agreed that the concept denotes more than geographical close-
ness – it normally indicates economic, social, cultural and political ties as
well. There is also an increasing belief that regions are based on perceptions
by elites as well as by peoples. This does not help in the task of defining any
one region: certainly international organizations are best typified as being
more or less regional rather than regional or universal. It is most helpful to
refer to organizations with limited membership as opposed to those, such as
the UN, that have extensive membership. This also helps avoid some of the
normative elements attached to the word ‘regional’.

The aims and activities of international organizations show what they are
meant to do and what they actually do, thus providing the fairest way to clas-
sify them. Both aims and activities may be ranged along a ‘general–specific’
scale and can also be divided according to whether they are oriented towards
co-operative relations between members, lowering their level of conflict, or
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Table 2.5  A division of international organizations based on structural characteristics

Governmental Mixed Non-governmental

Organ’s dependence on members

More Less More Less More Less

More NATO Arab
League

ILO EFTA Salvation
Army

Nordic
AssociationEgalitarian

nature of
institutions

Less IMF League
of

Nations

EC International
Council of
Scientific
Unions

WWF



producing confrontation between members (and, in some cases, specific non-
members). International organizations may have elements of all three in their
basic documents, though the co-operative aspect seems to be the strongest.

An examination of the structure of international organizations is the easiest
method of classification. The historical growth of the numbers and
complexity of international organizations have provided a wide range of
structures. A study of these structures can examine how institutions differ-
entiate between one member and another; whether they are more or less
egalitarian in their treatment of members; the degree of independence the
institutions have from the member governments; and the balance between
the governmental and non-governmental elements in the institutions.

A combination of the above elements can be used to classify international
organizations. For example, the extent of membership factor can be placed
together with the general/specific range of aims and activities, producing
the sort of outcome seen in Figure 2.3. Whichever way types of international
organizations are identified, the question to be asked is whether the classifi-
cation helps in understanding the nature of international organizations. To
do this, membership characteristics, behaviour or form should be disentan-
gled in such a way that the factors that make for different international
organizations are understood as well as those elements that unify institutions
under the one heading of ‘international organizations’.
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Figure 2.3 A cross-classification of IGOs



Chapter 1 placed international organizations in a historical context by
demonstrating that this phenomenon had evolved during a definite period of
international history starting in the mid-nineteenth century and flourishing
in the period after the Second World War. In Chapter 2, the aims and activi-
ties of international organizations were used as one way of classifying them.
These aims and activities were primarily internal to the organizations, that
is, they represented what their founders considered their tasks to be and
what the organizations attempted to achieve during their existence.

This chapter examines international organizations in the contemporary
world. International organizations take their place in a sort of political
marketplace where the relationships between peoples, groups, business,
nations, states and blocs can be observed. Here we seek to find out what role
they play in this ‘global marketplace’: are they one of the many participants
jostling in transactions with other groups, with political leaders and states’
representatives? Are they the mere instruments of the other players, being
used as tools to gain advantages or as means of communication between
interlocutors? Or are they part of the scenery itself, plinths for speeches,
forums for meetings, common grounds for gatherings?

Second, the functions of international organizations in international rela-
tions will be examined. How do they affect the functioning of the global
marketplace? Do they allow those who frequent it to organize themselves
more efficiently, to express their desires more forcefully or more clearly? Do
they influence the running of the marketplace, or behaviour there? Can they
determine who shall do business there, even to set standards for behaviour
and perhaps enforce rules and regulations? Or can they affect the func-
tioning of the global political marketplace by themselves trading in it or
indirectly by providing information to those who buy and sell? Do they
function as a form of global governance?

Clearly, some organizations will fulfil limited roles and functions while
others may cover a wide range. Naturally, the role played by an international
organization will affect the functions it performs in international relations.
A mute messenger boy may have a less overt, seemingly less important func-
tion in the running of the marketplace than an armed policeman. This is not
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to say that one day the messenger boy’s duties may not include providing
the crucial information for a life-and-death decision, or that the work of the
policeman might not be hamstrung by the actions of armed brigands or just
by lack of public support.

Likening contemporary international relations to a global marketplace
begs certain questions. What is the nature of the marketplace? Is it open
with free contact between all who use it, man and beast, large and small,
whatever their background or intention? Or is it regulated with certain
discrete areas having only carefully controlled relationships with others? Are
the activities of individual citizens curtailed and just certain traders allowed
to approach one another’s territory? Or has it a loose structure with fairly
random activities performed between groups who have little to do with one
another outside their formal dealings?

Are, then, international relations part of the world system or a network?
Those who identify a global political system consider that it consists of
‘numerous more or less autonomous actors interacting in patterned ways to
influence one another. Their independent decisions and policies serve as
stimuli for one another and induce or constrain the behavior of others’
(Mansbach et al. 1976: 5). The emphasis here is placed on an overall pattern
of interaction and response, whereas a network suggests something more
modest: contact and interconnections between individual entities which may
not be used in a patterned fashion to influence one another. A network is less
organized, less active and reactive, less enclosed than a system. The structure
of world politics is clearly enclosed on the planet Earth (though this is
beginning to change), but its level of organization and interaction depends
on whether one sees the glass half full or half empty. Russett and Starr define
a system as a ‘complexity of interactions. …When we speak of a global or
regional system, we imply that the major elements or influences at different
levels of analysis affect each other’ (Russett and Starr 1992: 19). The crucial
word here is ‘major’. The two authors go on to identify a good analyst as one
who can ‘simplify a complex reality in a way that concentrates on the most
important relationships and at least temporarily ignores the others’ (ibid.).
Following this advice, the term ‘international system’ – within which inter-
national organizations function – will be used in its fairly simple meaning
suggesting that contemporary international relations take place within a
defined area (which nevertheless is diffuse), wherein activities in one area are
clearly seen to affect those elsewhere and the whole structure is seen to be
interconnected, though to what extent may be disputed. It is clear this set-
up has no central authority, no directing power, no imposed pattern of
behaviour.

It is perhaps the nebulous nature of the international political system that
makes the task of assessing the role and function of international organiza-
tions within it so difficult. A number of warnings should be sounded.

The classification of international organizations in Chapter 2 showed
that they range from those with general aims and activities and a wide
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membership to those with specific aims and a limited membership. It is
therefore likely that a number of roles will be fulfilled by international
organizations, some overlapping, some conflicting, making their function
in international relations difficult to discern. International organizations
cover such a broad spectrum that evidence about the activities of indi-
vidual organizations, especially the more specific non-governmental
organizations, is not readily available and the overall effect of their exis-
tence has to be estimated or summarized from the larger, better-known
institutions.

Second, the functional use of international organizations may be deduced
from their aims and activities and from the response of the membership to
their existence. It is assumed that organizations are playing a role of some
note in international relations, and importance is consequently attached to
the work of the organizations. However, being short of laboratory conditions
in international relations, it is not possible to compare ‘reality’ with a
‘control’ in which international affairs might be replicated in the absence of
international organizations. While it is possible to observe certain
phenomena, such as war, trading and tourism both before and after the
creation of organizations affecting those activities, it is difficult to establish
what factors have caused any changes. This is not to rule out such studies.
Indeed, events over an extended period and studies with a large number of
cases may suggest interesting associations between international organiza-
tions and certain behaviour in international relations; individual studies may
demonstrate connections through ‘detective work’ – for example, a partic-
ular settlement of a dispute may have the ‘fingerprints’ of a UN mediator on
it; and often negative evidence can be used to call in question common
assumptions or to suggest further research.

Finally, an assessment of the role and function of international organiza-
tions in the international system is bound to be affected by the view of the
nature of the system. It is generally accepted that the present international
system has no controlling overall authority and is anarchic in the sense of
being without government. How the present set-up may develop is
disputed. Each interpretation can produce a different evaluation of interna-
tional organizations’ roles and functions. If the present system is seen as a
necessary and continuing result of power politics, then any international
institutions will have a somewhat limited aspect and will only be able to
ameliorate unwanted consequences of relations between sovereign states. If
the contemporary system is interpreted as an international society (Bull
1977), then the role of international organizations will be seen as part of the
institutions that support such an order. If, however, it is felt that the inter-
national system is developing very much in the way that political systems
within states have, then present-day organizations can be seen in the role of
potential instruments of world government.

International relations operate within an international system – ‘a set of
interacting elements’ – where a bullet ringing out in Sarajevo can have

Role and function of organizations 67



major consequences for those living in South Africa, Siberia or Sydney; the
activities of diplomats in New York or Geneva affect the future of a regime
in Yugoslavia, the survival of the state of Sierra Leone, the lives of political
prisoners in South America or the use of the world’s oceans, outer space or
the Antarctic. In this system, rather as in the marketplace, relationships can
cover a wide range of activities such as personal travel, trade, business,
diplomacy, the exchange of information, propaganda, police actions,
terrorism and full-scale hostilities.

It is clear that international organizations’ role and function have a part to
play in the international system. Quantitative studies have demonstrated their
presence and Chapter 2 showed their range. The Yearbook of International
Organizations (http://www.uia.org) and works by Robert Angell (1965), Werner
Feld (1971), Sheets and Maarer (2000), David Singer and Michael Wallace
(1970), Kjell Skjelsbaek (1971) and G.P. Speeckaert (1957) have produced a
welter of information on the growth of both IGOs and INGOs. As shown in
Chapter 1, there was an exponential growth in the number of intergovern-
mental organizations in the 170 years after the 1815 Congress of Vienna,
somewhat reflecting the expansion of the international system itself. From the
end of the 1980s, the costs and benefits of some IGOs was questioned and the
number of existing IGOs began to fall from about 380 to 250. Jacobsen (1979:
52) shows that of the 289 IGOs accounted for in 1970, 276 had a specific
purpose covering a field of activity such as health (WHO), education
(UNESCO), agriculture (FAO), finance (IMF), trade (GATT) and fisheries
(NEAFC). The number of INGOs has seen an exponential rate of growth since
1815, to such an extent that they soon outstripped IGOs in quantity. At the
end of the twentieth century there were some 5,800, most of which had fairly
specific aims (Yearbook of International Organizations 2000: Table 2) and, unlike
IGOs, the number of participants in INGOs (national NGOs, individuals) is
still growing and their rate of increase may well continue.

ROLES OF INTERNATIONAL ORGANIZATIONS

What roles do these considerable number of international organizations play
in the montage of exchanges in the international system? Three major roles
can be identified: those of instrument, arena and actor.

Instrument

Perhaps the most usual image of the role of international organizations is
that of an instrument being used by its members for particular ends. This is
particularly the case with IGOs, where the members are sovereign states
with power to limit independent action by international organizations. The
former Executive Secretary of the UN’s Economic Commission for Europe,
Gunnar Myrdal, has outlined this role in a lecture from which it is worth
quoting at some length:
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The basic fictitious notion about inter-governmental organizations, as
conveyed by their constitutions, is that they are something more than
their component parts: something above the national states.…In the
typical case international organizations are nothing else than instru-
ments for the policies of individual governments, means for the
diplomacy of a number of disparate and sovereign national states.
When an intergovernmental organization is set up, this implies
nothing more than that between the states a limited agreement has
been reached upon an institutional form for multilateral conduct of
state activity in a certain field. The organization becomes important
for the pursuance of national policies precisely to the extent that such
a multilateral co-ordination is the real and continuous aim of national
governments.

(Myrdal 1955: 4–5)

Myrdal’s intuition is supported by the empirical findings of a data-based
study of IGO used by McCormick and Kihl who show that ‘IGOs are used
by nations primarily as selective instruments for gaining foreign policy
objectives’ (McCormick and Kihl 1979: 502). This view squarely relegates
IGOs to the role of convenient tools for use by their member states. INGOs
in an analogous position would merely reflect the requirements of the
various trade unions, business organizations, political parties or church
groups that were members. The consequences for the international organiza-
tion are that it is likely to become fought over by the most powerful
members eager to utilize it, and thus its chances of independent action are
limited.

The United Nations in its first eight years of existence is often character-
ized as being an instrument of US diplomacy. The US government could
count on a majority consisting of the West European, Old Commonwealth
and Latin American states in the General Assembly (thirty-four out of the
original fifty-one members), on a majority in the Security Council only
attenuated by the Soviet veto, and a Secretary-General with clear pro-
Western sympathies. During this period the USA used the United Nations
to pillory the USSR over its activities in Eastern Europe; to help prevent
Soviet incursions in Northern Iran; as a midwife for the birth of the two new
states of Indonesia and Israel against, respectively, Dutch and Arab protests;
to establish a multilateral force led by the United States to fight on behalf of
South Korea against North Korea and communist China; to extend the term
of office of Secretary-General Trygve Lie against Soviet opposition; to
exclude the new communist government in Peking from taking the China
seat, and to have that government condemned as an aggressor over the
Korean War. The United States did not obtain all it wished at the UN
during this period: the Soviet Union vetoed a number of Security Council
resolutions ranging from the admittance of Italy as a UN member to
attempts to interfere in events in the Balkans. As Inis Claude (1964: 145)
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pointed out: ‘From the Soviet standpoint, the veto power is an essential but
regrettably limited and indecisive instrument of defense against Western
utilization of the organization for anti-Communist purposes.’ Indeed, in
1950 when Soviet absence from the Security Council allowed the United
States to mobilize United Nations support for action in South Korea, the
Soviet government realized its mistake and sent back its representative to
veto further Security Council action.

As well as these limitations experienced by the United States during the
early period of the UN’s existence, it soon became clear that the organization
could not be used indefinitely as an appendage to US foreign policy
machinery. The political shape of the world was changing with the emer-
gence of the Soviet Union as a nuclear power and of the Third World
non-aligned movement. Membership of the UN changed and by the mid-
1950s the USA had lost its automatic majority in the General Assembly.
The second Secretary-General, Dag Hammarskjold, was more his own man
and was also aware of the fate of his predecessor. Even in the Security
Council it was no longer only the Soviets who were defending themselves
with the veto; in November 1956 Britain and France cast their first ones
against resolutions concerning the Suez operation against Egypt.

An organization cannot continue to be the instrument of policy of one
dominant member when the membership is as varied as that of the UN.
Whilst a large majority were satisfied with US activities in the UN – as
seemed the case from 1945 to 1953 – then the United States government
could use this organization as a Cold War implement. This role of the UN
could no longer be sustained once the membership of the General Assembly
and the nature of the Cold War began to change. The USA did not cease its
attempts to utilize the organization to further its foreign policy ends, but it
found that it was not alone in doing this successfully. The USSR, which up
until the mid-1960s had merely defended its interest at the UN, began to
take a more active approach. Furthermore, the Third World countries
started to use the UN as an instrument for implementing, their foreign poli-
cies, made more necessary by their not having a traditional network of
diplomacy at their disposal. Indeed, as early as 1956 Dag Hammarskjold
described how through the machinery of the UN and other international
organizations, ‘regularized multilateral negotiation had been added as a new
tool for politicians, a new instrument for governments, a new technique of
diplomacy’ (Cordier and Foote 1972: 661).

The use of international organizations as adjuncts to their members’ poli-
cies affects their constitutions and development. The possibility of IGOs
developing their own decision-making powers becomes, in Myrdal’s words,
‘a fictitious notion’. The UN’s Economic Commission for Europe, of which
Myrdal was Executive Secretary, was a classic example of an organization
which only had modest institutions because of member states’ unwillingness
to lose control over their economic policies. Co-operative arrangements on
specific research, co-ordination of national policies, multilateral agreements
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and limited delegated powers were accepted as they were ‘nothing else and
nothing more than a set of mutual promises of co-ordinated and synchro-
nized national policy action’ (Myrdal 1955: 8). These limitations are
reflected in the powers of the secretariat and in the decision-taking mecha-
nisms.

The secretariat of an organization such as ECE represented the ‘collective
aspirations of the member governments’ and herein lies both its strengths
and limitations. By earning the respect of member states, the secretariat can
influence their thinking, act as honest broker, and even find some matters
increasingly delegated to them; for example, the Secretariat of the ECE Coal
Committee could prescribe changes, when conditions demanded, in the
agreed quarterly allocations of coal (Myrdal 1955: 23). Such powers are
normally only ‘technical’, willingly delegated by governments and open to
review by the members. The secretariat has to watch that it neither strays
from its remit nor undermines the aims of member states, particularly
powerful ones, as it will inevitably lose in a confrontation. Examples of indi-
viduals being ousted from secretariat posts of international organizations
after having alienated one or a number of member states are Trygve Lie in
the United Nations in 1953 (and Dag Hammarskjold had he not died in
1961), Etienne Hirsch of Euratom in 1962 and Theo Van Boven of the UN’s
Human Rights Committee in 1982, and Boutros Boutros-Ghali, the
Secretary-General of the UN, in 1996.

This sort of political interference of a secretariat should not be confused
with the question of an international civil service. The League of Nations’
first Secretary-General wrote that such a service would be one:

in which men and women of various nationalities might unite in
preparing and presenting to the members of the League an objective and
common basis of discussion…the Secretary-General would not only be
the co-ordinating centre of the activities of the Secretariat, but its
members would be responsible to him alone, and not to the
Governments of the countries of which they were nationals.

(cited in Jordan 1971: 43)

But such a secretariat would be entrusted ‘with the execution of any deci-
sions taken by the Governments’ (ibid.: 44). A secretariat based on those
seconded from national missions is more open to direct interference and
there is good evidence that since the 1960s the UN Secretariat has been
increasingly subject to such pressures (Weiss 1982: 294–305). Furthermore,
the hierarchical structure of the UN Secretariat has meant that the
Secretaries-General can often make appointment to top posts with little
regard to competence or competition. Kofi Annan, the seventh Secretary-
General, was accused of appointing people to executive posts in order to
satisfy major donor nations (Observer, 7 January 2001: 3). All this can affect
the efficiency of the organization and can also interfere with its ability to
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carry out policy agreed by the collectivity of members and thus represents an
attempt by some states to have ‘two bites at the cherry’: having not quite
obtained all they want in plenary meetings they can then direct ‘their’
members of the Secretariat to implement (or not implement) policy in such
a way as to favour their interests. It seems that a growing number of states
agree with the statement of the Soviet leader in the early 1960s, Nikita
Krushchev, cited by Walter Lippman, ‘that there can be no such thing as an
impartial civil servant in this deeply divided world’ and that, therefore,
members of an international civil service can legitimately be used to further
the demands of their home state. Governments of such states do not seem to
be diverted from such action by it being contrary, in the case of the UN, to
the requirements in Article 100 of the Charter that:

In the performance of their duties the Secretary-General and the staff
will not seek or receive instructions from any government.

…Each Member of the United Nations undertaking to respect the
exclusively international character of the responsibilities of Secretary-
General and the staff and not to seek to influence them in the discharge
of their responsibilities.

The way that decisions are taken in many international organizations can
also demonstrate their use ‘for the pursuance of national policies’. It is
noticeable that, as well as limiting the powers of any secretariat, the consti-
tutions of most international organizations do not allow for decisions, at
least major ones, to be taken that may bind members that have voted against
them. This is not the case in the United Nations, but is the rule in most
IGOs. In the case of the UN General Assembly, resolutions only have the
strength of recommendations; while Security Council resolutions, which can
be passed by a majority of nine out of fifteen members and can be manda-
tory, are subject to veto by any one of the permanent members. The use of
the veto has severely limited the number of cases where states have found
that the UN, far from helping in the pursuance of their national policies, has
overridden their wishes and even acted against them. In these rare cases –
white-ruled South Africa and Israel come to mind – these states still have
used the UN machinery to persuade Western states, especially the USA, to
prevent really effective action against them by use of the veto. Thus the UN
has produced verbally strong resolutions but little harmful action against
Israel and pre-1992 South Africa in addition to that already organized by
the Arab League and the OAU.

Organizations with a more limited membership often have decision-
taking mechanisms which reflect their being at the service of the
membership. Whilst the unanimity principle is the best assurance for a
member that its interest will not be jeopardized by the decisions of the orga-
nization, it has its limitations. A vote at every stage of a complicated process
of decision taking would soon paralyse an institution if complete unanimity
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were needed at all times. Gunnar Myrdal claimed that in the ECE’s technical
agencies, votes were not taken: non-substantive issues were cleared in
advance by the secretariat for unanimous decisions ‘while the efforts in
deliberations on substantive questions were directed towards reaching a
maximum agreement between a maximum number of Governments’
(Myrdal 1955: 19). Furthermore it was not necessary for all to agree on a
programme: one or several governments should not hinder two or more
other governments for using the organization to reach a settlement among
themselves’. This has also been the case in the Organization for Economic
Co-operation and Development, where those voting for decisions are bound
by them whilst those abstaining are not. The Treaty of Amsterdam (1997)
allows for a certain flexibility in cooperation among some, though not all,
EU members. Those member states not participating in such an arrange-
ment are not bound by any agreements but also should not impede its
implementation (Duff 1997: 181–97).

These apparent deviations from the rule of unanimity do not undermine
a member’s ability to use an international organization as an instrument of
policy. Instead they demonstrate that in any political process the partici-
pants have to calculate the extent to which they are in a ‘zero-sum game’.
If they believe that gains made by any other member are going to be to
their detriment, then they will insist on tight constitutional control of the
international organization, exercising their right of veto over any move
that does not benefit them. If they believe that co-operation can produce
new benefits which would otherwise remain unexploited and that all, or
most, members can take advantage of these, then it is logical to allow the
institutions of the organization some scope for action. Likewise, a long-
term view may persuade a member to suffer apparent losses by not
preventing decisions detrimental to its interests in the expectation that
larger gains will be made when other decisions are taken. To describe
international organizations as functioning as instruments of their member-
ship does not mean that each and every decision made must be explicable
in terms of serving the interests of each and every member. An instrument
demonstrates its purpose if it shows its utility over a period of time to
those that have brought it into service. Their satisfaction should not be
jaded when another makes use of the instrument, provided it is not turned
into a weapon against them.

Arena

A second image of the role of international organizations is that of their
being arenas or forums within which actions take place. In this case, the
organizations provide meeting places for members to come together to
discuss, argue, co-operate or disagree. Arenas in themselves are neutral; they
can be used for a play, a circus or a fight. Stanley Hoffmann, examining the
various roles of the UN, wrote of this aspect:
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As an arena and a stake it has been useful to each of the competing
groups eager to get not only a forum for their views but also diplomatic
reinforcement for their policies, in the Cold War as well as in the wars
for decolonization.

(Hoffmann 1970: 398–9)

Conor Cruise O’Brien’s view of the UN is that: ‘Its Council Chambers
and Assembly Hall are stages set for a continuous dramatisation of world
history’ (O’Brien and Topolski 1968: 9). A more down-to-earth approach is
advanced by Yeselson and Gaglione in a book whose title suggests that the
UN plays more the role of an instrument: A Dangerous Place: The United
Nations as a Weapon in World Politics (1974). Despite this, the UN is
described as ‘an arena for combat’ (Yeselson and Gaglione 1974: 3). More
traditionally, international organizations have provided their members with
the opportunity of advancing their own viewpoints and suggestions in a
more open and public forum than that provided by bilateral diplomacy. It is
not surprising to find that a study of forty-one academic publications
written during the period 1970–7 showed that 78 per cent portrayed the
UN as an arena (Dixon 1981: 51).

During the 1970s the United Nations and its agencies were used by
Third World countries to air their views on the subject of a New
International Economic Order (NIEO). The old order had been based on the
negotiations carried out at Bretton Woods (1944–6), when the victorious
Allies – though with opposition from the Soviet bloc – created a multilat-
eral structure for the post-Second World War economy. This system was
based on American economic strength, with the dollar as the linchpin
currency, and an agreement to liberalize markets and the exchange of curren-
cies so that eventually a free market could be created for the Western world
and its dependencies. By the start of the 1970s this system was collapsing. A
large number of newly independent countries found the Bretton Woods
system and its associated organizations (the IBRD, IMF and GATT) unsym-
pathetic to their economic aspirations, and they resented the dominance of
OECD countries in these institutions and in the world economy generally.
The United States was no longer in the superior position it had been in
1945: other economic centres had emerged in Western Europe and Asia
which, whilst not as powerful as the USA, sapped some of its economic
strength. The dollar had been severely weakened by constant US balance of
trade deficits, inflation and growing fears about its link to gold. From
1971–3 the dollar-based currency system of Bretton Woods gave way: the
US dollar ceased to be backed by gold and was devalued. At the end of
1973, after the Arab–Israel Yom Kippur War, the Middle Eastern oil
producers persuaded their colleagues in OPEC to increase petroleum prices
substantially – fourfold from October 1973 to the summer of 1974 –
thereby delivering another blow to the already reeling Western industrial-
ized states. The West still held control of the world’s financial and trading
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institutions, and the rules of the economic game were those drawn up
largely by the USA and Britain at Bretton Woods.

The new Third World states had already been calling for a fresh set of
economic priorities. By 1964 they had established the UN Conference on
Trade and Development (UNCTAD) as a forum at which they could articu-
late their trade and economic demands outside the predefined discussion of
the Bretton Woods organizations. As a result of UNCTAD meetings, the
Third World had formed the Group of 77 (G77), a bloc whose interests were
those of the African, Asian and Latin American developing states. On polit-
ical questions G77 was mirrored by the meeting of ministers from the
non-aligned countries, which again were most of the states of the Southern
continents. By the end of the 1960s the Third World had enough forums
within which to put forward their ideas and demands, but when the richer
industrialized states were present – at the Bretton Woods institutions, in
ECOSOC, even at UNCTAD meetings – the poorer states could exercise
little or no bargaining power, only persuasion. As Sidney Weintraub (1977:
97) commented: ‘Each group of countries will wish to negotiate issues of
importance to it in the institutions that it dominates.’ The difference is
outlined by Robert Gregg (1981: 54–5): the South preferred the UN
General Assembly, and to some extent UNCTAD, because of its ‘univer-
sality, its egalitarian/majoritarian decision-making rules and practices, and
its political character’; the North, the developed economies, preferred a more
pluralistic system of forums with regard for the specialized institutions such
as IMF, IBRD and GATT.

The search by the developing states for a New International Economic
Order (NIEO) surfaced in the 1970s at the Third United Nations Conference
on Trade and Development (UNCTAD III) in 1972, the 1973 Algiers summit
of non-aligned states and a preparatory committee of the developing countries
which produced a draft declaration and programme of action for the establish-
ment of a NIEO ready for the UN General Assembly’s Sixth Special Session on
raw materials and development. The four basic points advanced were:

1 permanent sovereignty over natural resources;

2 the right to establish commodity producers’ associations by developing
states;

3 the indexation of commodity export prices linking them to the cost of
imports from industrialized countries;

4 international control of multinational corporations.

The Sixth Special Session was not a noticeable success. Its product, the
Charter of Economic Rights and Duties of States, was adopted at the
following regular General Assembly session, much against the opposition of
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the developed countries, sixteen of which either abstained or voted against.
Later in 1974 the French government called for a meeting of a small number
of states representative of developed and developing countries, and in early
1975 both the OPEC ministerial meeting at Algiers and the Dakar
Conference of Developing Countries accepted the idea. During 1975 a
preparatory conference for the ‘North–South’ Paris meeting showed that,
despite any reservations, the OPEC states were willing to back Third World
demands against the developed world. Further preparations for dealing with
economic questions in a wider framework were made at the meetings of the
UN Industrial Development Organization (UNIDO) and of the non-aligned
countries, both held in Lima, Peru in March 1975; at the Commonwealth
ministerial gathering at Kingston, Jamaica in May 1975; and at an OECD
meeting and an ECOSOC preparatory session in the summer of that year.

The Seventh Special Session of the UN General Assembly (summer 1975)
dealt with development and international economic co-operation and produced,
by unanimity, what the US Ambassador to the United Nations described as
‘the broadest development program in the history of the United Nations and,
for that matter, in the history of the world’ (Moynihan 1979: 139).

The agreement reached between developed and underdeveloped states at
the Seventh Special Session provided some solid achievements and guidelines
for further negotiations. The USA agreed to a system of compensatory
financing in the world commodity market which was intended to safeguard
against the economic effects of market disruption of the developing states;
the Generalized System of Preferences allowed by the Western countries for
goods exported from the less-developed states was to be continued; aid
targets were confirmed and promises made to expand the resources and the
flexibility of the World Bank Group and the UN Development Programme;
the transfer of technology to the Third World was to be made easier. Many of
the more difficult problems – the future market structure for raw materials
and commodities, indexation schemes, the removal of trade barriers to devel-
oping states’ exports, an international investment trust scheme, the problem
of the debt burden of the Third World, a code of conduct for technology
transfers – were postponed to be discussed at UNCTAD IV in Nairobi
(1976). Progress in these later discussions was laborious and somewhat uncer-
tain. Furthermore, the gathering of a number of developed, developing and
OPEC states in Paris in 1975–7 at the Conference on International Economic
Co-operation proved less than successful, and by the end of the decade much
of the initiative created at the Seventh Special Session had been dissipated.
The independent commission of ‘wise men’, which produced the Brandt
Report, in 1980, helped to raise expectations that rich and poor could find
common interest in a new economic world plan, but the Reagan administra-
tion’s hard line at the subsequent North–South summit in Cancun (1981)
put an end to any speculation that the United States would support a rescue
programme for the economically beleaguered Third World.

The NIEO has been dealt with in a number of international organizations
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acting as forums at which proponents, detractors and the half-convinced
could propose, discuss and formulate solutions. Some of these organizations,
such as the World Bank Group, were also used as means to implement some
of the solutions, but most were primarily arenas for debate and negotiation.
The influence of the collapse of the Western-based Bretton Woods monetary
system, the political uncertainty of US leadership after the Watergate
scandal and withdrawal from Vietnam, the increased desperation of indebted
underdeveloped states, and the growth in the bargaining power of the oil-
producing countries, all presented the chance in the mid-1970s for serious
negotiations over a wide range of socio-economic issues. The Seventh Special
Session of the UN General Assembly demonstrated that the UN could
provide the right context for such a massive task.

This second image of the role of an international organization can also be
seen reflected in the working of its institutions. In the case of the negotia-
tions for an NIEO, it was essential that the process should be inclusive of as
many states as possible, that any new rules should be agreed by the widest
range of states, that both principle and detail should be open to informed
discussion and negotiation, and that the process should have a time limit,
though unfinished business might be delegated to associated bodies. A
Special Session of the United Nations General Assembly fitted these require-
ments well. It had to finish before the new plenary session of the General
Assembly met, but matters could be handed on to other UN agencies and
associated institutions such as the World Bank and UNCTAD IV. The
preparatory work of UNCTAD III, of the non-aligned states, of the OECD
countries and at ECOSOC meant that a variety of topics ranging from the
general principles of world trade down to the details of patent law could be
compassed. The Secretariat of the UN was needed in this case to fulfil the
vital role of servicing the meetings, preparing documents, advising and
conciliating. Although the UNCTAD Secretariat had done much to prepare
material on trade and development issues, it was ‘never able to perform for
the Group of 77 the functions which the OECD Secretariat has performed
for Group B [the Western States] (not to mention the superior resources
which many of the Western market economy states have at their disposal
back in their capitals)’ (Gregg 1981: 63). However, ‘The trade union
mentality of the UNCTAD Secretariat has seriously compromised its ability
to play the role of honest broker in the NIEO negotiations, and has
contributed to the weakening of UNCTAD’s role in these negotiations rela-
tive to the UN in New York’ (Gregg 1981: 63).

The aim of the Seventh Special Session was not to force through radical
resolutions against the wishes of the richer industrialized states but to gain
acceptance of the process of revising the existing economic order – something
that could only be done with the rich countries’ consent or, at least, their lack
of resistance. With this in mind, the negotiations at the Session tended to be
between the OECD states (led by the USA) and G77 (led by the Algerian
Foreign Minister, Abdelazziz Bouteflika, who was also President of the
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General Assembly). The European Communities and the industrialized
countries sympathizing with the developing states (Sweden, Norway, Finland
and the Netherlands) formed two other groups actively participating in the
debate (Dolman 1979: 62). On the whole, the then Soviet bloc tended to
remain on the sidelines, claiming that the socialist countries were not respon-
sible for the plight of the Group of 77 and could not be expected to make
recompense, as should the West. These groupings and the desire not to cause
the breakdown of the Session led to its relatively successful conclusion despite
the wide range of topics and the participation of some 140 delegations. The
process was facilitated by the absence of voting. Rather than rely on the
weight of majority votes, G77 accepted that consensus with the West had to
be sought. In the words of the first Secretary-General of UNCTAD, Raul
Prebisch: ‘There is obviously no immediate practical purpose in adopting
recommendations by a simple majority of the developing countries but
without the favourable votes of the developed countries, when the execution
of those recommendations depends on their acceptance by the latter’ (Cassan
1974: 456). This tactic meant not only giving way on certain important
issues – at least for the time being – but also formulating resolutions accept-
able to all. The US delegation helped in this by using the G77 working paper
as the basis for negotiation (Gosovic and Ruggie 1976: 322).

The system of blocs, formalized in UNCTAD and seen in the Seventh
Special Session, together with the use of consensus, meant that on this occasion
the General Assembly could offer an effective forum for a wide range of states
to discuss the process of revising the world economic order. The forum itself
was neutral: the previous year the Sixth Special Session had ended in failure as
the major contenders were not ready for mutual compromise. The forum of the
UN may have added authority to the agreement but did not guarantee its
future sanctity, indeed political events conspired against continuing success.

In its role as a forum, the UN General Assembly was fulfilling a require-
ment often sought of international organizations. When members of
organizations want to negotiate, agree or publicly disagree, they can of
course do so on a bilateral or multilateral basis. They can arrange an ad hoc
meeting for their purpose. First they would have to agree on the time,
place, the protocol, even the shape of the table around which all would sit.
They would have to agree the agenda, the method of voting, the rules of
conduct of the negotiations. What better than having an acceptable
meeting place, a set of rules and conventions, together with ancillary
services? Whether it be the members of the International Olympic
Committee planning the next Olympics, delegates of the International Red
Cross discussing activities in war zones, the Council of Ministers of the
European Union airing their views on a trade agreement, or the 180-plus
members of the UN General Assembly gathering in New York to discuss a
new world economic order, all have decided that an existing international
organization provides them with a forum which otherwise would have to be
created from the start.
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Actor

The third role attributed to international organizations in the international
system is that of independent actor. The crucial word here is ‘independent’. If
it means that international organizations – or at least some of them – can act
on the world scene without being significantly affected by outside forces,
then very few, if any, fulfil that criterion; neither do many ‘independent’
sovereign states. If it is used to mean autonomous in the sense Karl Deutsch
uses it, that the organization’s ‘responses are not predicated, even from the
most thorough knowledge of the environment’ and that ‘it possesses a stable
and coherent decision-making machinery within its boundaries’ (Deutsch
1966: 7), then a number of international organizations clearly fit this descrip-
tion. Arnold Wolfers considered that there was ample evidence, even in the
early 1960s, to show that a number of non-state entities, including interna-
tional organizations, were able to affect the course of world events:

When this happens, these entities become actors in the international
arena and competitors of the nation-state. Their ability to operate as
international or transnational actors may be traced to the fact that men
identify themselves and their interests with corporate bodies other than
nation-states.

(Wolfers 1962: 23)

Wolfers goes on to claim that the ‘actor capacity’ of an international institu-
tion depends on ‘the resolutions, recommendations, or orders emanating from
its organs’ compelling ‘some or all member governments to act differently
from the way in which they would otherwise act’ (Wolfers 1962: 22). This
leads to Inis Claude’s dictum that ‘an international organization is most clearly
an actor when it is most distinctly an “it” an entity distinguishable from its
member states’ (Claude 1971: 13). Thus the oft-asserted contentions that ‘the
UN should do something’ or that ‘OPEC has increased petroleum prices’ show
the popular form of attributing an organization with the flesh and bones of an
existence somewhat apart from that of its membership.

How far can this be taken? Clearly, almost all organizations are depen-
dent for their existence on their membership: this is as true for the UN as
for a trade union, a religious order or a scout troop. Some have such a weak
institutional form that they are little more than the collective wills and
activities of the members, for example, the South African–Botswana–
Lesotho–Swaziland Customs Union. However, many international organi-
zations have institutional frameworks that allow them to achieve more
than would be the case if their members acted separately or only co-oper-
ated on an ad hoc basis. It can be claimed that this shows up these
organizations as instruments, being used by the members to obtain their
requirements on the international scene. That is undeniable, but the very
existence of an organization and, in some cases, the strength of their insti-
tutions mean that those representing the institution can make their own
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decisions, can act contrary to the wishes of some members and can affect
the actions of other members. Also the presence of these international
organizations collectively and individually has an effect on the interna-
tional system, and some of them are more active than some of the weaker
sovereign states.

Many well-known INGOs display a strong corporate identity, showing
the organization to be stronger than the sum of its membership, and many
also act effectively on the world stage. The International Committee of the
Red Cross has provided relief assistance in war and disaster zones, has
generally cared for many suffering people whom governments have been
unable or unwilling to help, and has also provided discreet mediation
services in international disputes, for example in the Lebanon and in Korea.
On a more limited scale, Amnesty International has organized extensive
pressure to help prisoners of conscience of whatever political hue, and has
sometimes been more effective than individual governments or the UN’s
Human Rights Committee. Other INGOs such as the International
Confederation of Free Trade Unions, the World Confederation of Labour,
the International Organization of Standardization, the International
Chamber of Commerce, the International Co-operative Alliance and the
World Federation of United Nations Associations, have pursued their aims
through national contacts and by a network of relationships with the
leading IGOs in their functional areas, such as ECOSOC, ILO, UNESCO
and FAO (Yearbook of International Organizations 1974: S25). Many of these
organizations posses ‘stable and coherent machinery’ within their own insti-
tutions and their activities compel governments to act differently than they
would otherwise. The extent to which they themselves are significantly
affected by outside forces depends on organization and circumstances, but it
is safe to say that, in the international system of the early 2000s, the
International Committee of the Red Cross is more of an independent actor
than, say, Nauru or Swaziland.

Estimating the degree of independent actor capacity of IGOs in the inter-
national system presents a further problem. As these organizations are
established by intergovernmental agreement, can they be anything more
than instruments of or forums for those member states?

It can be justifiably claimed that certain international organizations,
by the sovereign will of their founders, have been given a separate
capacity to act on the international scene and that this is reflected in
their institutions. The International Court of Justice and the European
Coal and Steel Community are two examples. The structure of the ICJ
prevents any interference in its work by the signatories to its articles,
and the judges appointed by the members of the UN may be representa-
tive of certain streams of law throughout the world but they are not the
delegates of their state of origin. Their decisions are taken independently,
not after instructions from their home, and each case is adjudged by the
standards of international law, not by an amalgam of national laws. At
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the end of 2000 the International Court of Justice had 24 cases before it
(www.icj-cij.org/icjwww/igeneralinformation/icjgnnot.html).

The European Coal and Steel Community, set up by the Treaty of Paris in
1951, established a High Authority which could act independently of the
member governments. Its members, although appointed by the six ECSC
states, were to act independently of national governments and in the interest
of the Community as a whole. They had wide powers to affect the produc-
tion and trading conditions for coal and steel in the Community, powers
that were not open to veto by the representatives of the governments (as was
the case for the European Economic Community) and were directly appli-
cable to industries within the Community. The ECSC’s Court could rule on
cases concerning Community questions, and its decisions were applicable to
other Community institutions, to individuals, business and member govern-
ments. Thus it had authority superior to that of national courts on
Community matters.

In both the case of the ICJ and that of the ECSC, it can be claimed that
not only is any ‘independent’ actor capacity dependent for its existence on the
desires of the member governments, but also the very substance of that
capacity – implementation – is reliant on the authorities and agencies of the
members. President Jackson of the USA said of the Chief Justice of the
Supreme Court who had ruled against his policy: ‘John Marshall has made his
decision: let him enforce it.’ If the presidents and prime ministers of the
signatory states of the ICJ or ECSC ever say likewise, those institutions
would face an even greater task, especially as their authority has not the
standing that the US Supreme Court had after some five decades of existence.

Once life has been breathed into an intergovernmental organization and
once it has started to build up a bureaucracy, a modus operandi and a role not
totally dependent on the acceptance of its every act by all its membership,
then it becomes politically more difficult for a member state effectively to
stop that IGO’s activities. Any attempt to prevent unwanted action by the
international organization risks alienating other states as well as ending any
benefits that the IGO may provide. This gives organizations with a wide
range of members and activities and well-developed central services a certain
degree of autonomy in their actions. The United Nations offers the greatest
possibility here, even in the crucial area of the search for peace.

UN peacekeeping operations demonstrate the ability of an international
organization to perform on the world stage with a certain degree of inde-
pendence and with an effectiveness not always matched by state actors.
They also show the limitations on international organizations – even the
UN – as actors. The UN’s peacekeeping role is not mentioned in the
Charter by which the original member states established the organization,
neither has it been the subject of any amendment to that Charter. What can
be found in the UN Charter is Chapter VI (Articles 33–8) on the Pacific
Settlement of Disputes and Chapter VII (Articles 39–51) on Action with
Respect to Threats to the Peace, Breaches of the Peace, and Acts of
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Aggression. Chapter VI first of all requires states party to a dispute to settle
it ‘by negotiation, enquiry, mediation, conciliation, arbitration, judicial
settlement, resort to regional agencies or arrangements, or other peaceful
means of their own choice’, with a possibility that the Security Council may
call upon the parties to end their differences by such means (Article 33).
Indeed, the Security Council may investigate disputes to see whether they
threaten international peace and security (Article 34). It can recommend
solutions to the dispute (Article 36), and states can bring disputes to the
Security Council or the General Assembly for peaceful settlement (Articles
35, 37 and 38).

Chapter VII is quite distinct from the pacific settlement of disputes
covered by Chapter VI. Article 39 states:

The Security Council shall determine the existence of any threat to the
peace, breach of the peace, or act of aggression and shall make recommen-
dations, or decide what measures shall be taken in accordance with
Articles 41 and 42, to maintain or restore international peace and security.

Article 41 covers a number of non-warlike sanctions that the Security
Council can ask UN members to employ ‘to give effect to its decisions’. If
these prove inadequate, then Article 42 provides for ‘such action by air, sea,
or land forces as may be necessary to maintain or restore international peace
and security’. These actions could include ‘demonstrations, blockade, and
other operations by air, sea, or land forces of Members of the United
Nations’. Furthermore Article 47 created a Military Staff Committee
consisting of the Chiefs of Staff of the permanent members of the Security
Council (or their representatives) meeting together to decide on how best to
provide the military requirements for the maintenance of international peace
and security: forces, armaments, strategic plans, command and control. The
committee was soon plagued with Great Power disagreement and became
practically defunct in 1947.

In the case of the North Korean invasion of South Korea in June 1950,
it was possible to utilize Chapter VII because the Soviet delegation with-
drew from the Security Council in protest against the exclusion of the
communist Chinese from that body. The subsequent military operation by
UN troops in Korea was scarcely of the sort that could be envisaged from a
reading of Chapter VII; it was an American-led and American-dominated
force given UN legitimacy by the Security Council in the Soviets’ absence.
A similar situation arose in August 1990 when Iraq invaded and swal-
lowed up Kuwait. Once again the Security Council was able to utilize
Chapter VII, but not because the Soviets were away or the communist
Chinese were not represented. The change in real power relations brought
about in the late 1980s meant that both the Soviet Union and China
agreed to, or at least accepted, the need for condemnation by the Security
Council of Iraqi action and the provision, by the Council, of the basis for
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action against Iraq first by the international community under UN super-
vision (in the form of economic sanctions) and then by the coalition of
forces, this time under US leadership, that finally defeated the Iraqis in
February 1991 (Freedman 1991: 195–209).

In 1999 NATO took action against the Serb-dominated Federal Republic
of Yugoslavia (FRY) presence in the Yugoslav province of Kosovo, on the
grounds of the apparent ethnic cleansing by FRY forces and local Serb
militia against the Albanian population who formed a majority in Kosovo.
This action was not authorized by a Chapter VII resolution from the
Security Council, though NATO members – especially the United States,
which supplied 70 per cent of the aircraft that attacked Kosovo – claimed a
wider justification in international humanitarian law. Subsequently the UN
Security Council authorized a UN Interim Administration Mission in
Kosovo from June 1999 (see Table 3.2).

It was during the Cold War in the 1950s that the peacekeeping oper-
ations of the UN emerged. In the late 1940s the UN Security Council and
General Assembly had authorized peace observation missions in Greece
(UNSCOB), Palestine (UNTSO), Kashmir (UNMOGIP) and Indonesia
(UNCI), and the League of Nations had even carried out a type of peace-
keeping operation in the Saar referendum of 1935 (Fabian 1971: 136–40).
The first major military operation was that of the UN Emergency Force
interposed between Egypt and Israel to allow the withdrawal of British and
French troops that had supported Israeli action against Egypt in the Suez
Crisis of November 1956. Past major UN peacekeeping operations are listed
in Table 3.1 with current ones in 2001 shown in Table 3.2.

These activities, undertaken in different parts of the world and in varying
political circumstances, have some basic elements in common. Peacekeeping
is not peace enforcement envisaged under Chapter VII of the Charter. The
original idea was that forces were present with the consent of host govern-
ments; were not supposed to interfere in domestic politics; on the whole were
lightly armed and for self-defence purposes only; they are made up of troops
mainly from small or non-aligned states; and they are assembled on an ad hoc
basis for each operation. Their task is not to enforce a particular settlement
but to prevent the spread of an already existing conflict. Thus they are not
necessarily part of a peaceful settlement under Article VI: they exist to super-
vise or observe a ceasefire, a disengagement of the status quo, though their
presence may eventually contribute to the peaceful solution of a dispute. It is
noticeable that when peacekeeping operations have attempted to enforce
particular political solutions they have run into trouble. This was the case in
the Congo operation of 1960–4; while with UNEF II, a peaceful settlement
process – the Camp David Agreement between Egypt and Israel – led to the
disbanding of the force as the process was not approved of by a substantial
majority of the UN members. The UN peacekeeping operation in Bosnia and
Herzegovina (UNPROFOR) was replaced in 1995 by a NATO-led ‘peace
enforcement’ force (IFOR and then SFOR).
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The whole concept of peacekeeping has been tied up with the ‘preven-
tive diplomacy’ ideas of the UN’s second Secretary-General, Dag
Hammarskjold. Hammarskjold considered it part of the task of the UN
Secretariat to help stabilize areas of conflict so that parties might be
brought together (Cordier and Foote 1972: 694). This was particularly
necessary in those parts of the world from which the European colonial
powers were withdrawing, lest the USA and USSR be drawn into a
simmering dispute. Thus peacekeeping emerged in the peculiar historic
conditions of the period from the end of the Second World War up to the
late 1980s, when East–West confrontation cast a shadow over the process
of decolonization.

As the context for peacekeeping changed after the end of the Cold War, so
did the nature of the operations. In his report ‘An Agenda for Peace’, the
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Table 3.1 Past major UN peacekeeping operations

Africa: 
Congo (ONUC, 1960–4), Angola (UNAVEM I, II, III, 1989–97; 
MONUA 1997–9), Namibia (UNTAG, 1989–90), Mozambique 
(ONUMOZ, 1992–4), Somalia (UNOSOM I, II, 1992–5), Liberia 
(UNOMIL, 1993–7), Rwanda (UNAMIR, 1993–6), Sierra Leone 
(UNSOMSIL, 1998–9).

Americas: 
Central America (ONUCA, 1989–92), El Salvador (ONUSAL, 
1991–5), Haiti (UNMIH, 1993–6; UNSMIH, 1996–7; 
UNTMIH, 1997).

Asia: 
West New Guinea (UNSF, 1962–3), India–Pakistan (UNIPOM, 
1965–6), Afghanistan–Pakistan (UNGOMAP, 1988–90), 
Cambodia (UNAMIC, 1991–2; UNTAC, 1992–3), Tajikistan 
(UNMOT, 1994–2000).

Europe: 
Croatia (UNCRO, 1995–6; UNTAES, 1996–8), Former 
Yugoslavia (UNPROFOR, 1992–5), Macedonia (UNPREDEP, 
1995–9).

Middle East: 
Sinai, between Israel and Egypt (UNEF I, 1956–67; UNEF II, 
1973–9), the Iran–Iraq war (UNIIMOG, 1988–91).

Source: ‘Completed Peacekeeping Operations’, UN website, http://www.un.org/Depts/DPKO/p_miss.htm
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Secretary-General in 1992, Boutros Boutros-Ghali, added to the notions of
peacemaking (under Chapter VI), preventive diplomacy and peacekeeping,
the concept of peace-building. This involved ‘rebuilding the institutions and
infrastructures of nations torn by civil war and strife; and building bonds of
peaceful mutual benefit among nations formerly at war’ (Boutros-Ghali
1992: 3). Thus the UN remit was stretched into post-conflict situations and
into those specifically involving civil wars. Subsequent operations – such as
those in Sierra Leone and Somalia – involved civil wars or the breakdown of
states, and it was thus difficult for forces not to become involved in internal
politics. Indeed, in many cases the forces were there because of the state of
domestic politics. Furthermore it was often hard to identify parties to any
dispute, let alone to obtain the consent from them all for the presence of the
UN force. Such forces therefore often had to use force to defend themselves.
They needed the resources of the larger powers to reach some trouble spots
and the permanent members of the Security Council were willing to

Table 3.2 UN peackeeping operations current in 2001

Africa: 
Western Sahara (MINURSO, mission for referendum from April 
1991), Sierra Leone (UNAMSIL, mission from October 1999). 
Democratic Republic of the Congo (MONUC, mission from 
November 1999).

Asia: 
India–Pakistan (UNMOGIP, military observer group from January 
1949), East Timor (UNTAET, transitional administration from 
October 1999).

Europe: 
Cyprus (UNFICYP, peacekeeping force from March 1964), 
Georgia (UNOMIG, observers from August 1993), Bosnia and 
Herzegovina (UNMIBH, mission from December 1995), Croatia 
(UNMOP, observers in Prevlaka from January 1996), Kosovo 
(UNMIK, interim administration from June 1999).

Middle East: 
Israel–Palestine (UNTSO, truce supervision from June 1948), 
Golan Heights between Israel and Syria (UNDOF, disengagement 
observers from June 1974), Lebanon (UNIFIL from March 1978), 
Iraq–Kuwait (UNIKOM, observation mission from April 1991).

Source: ‘Current Peacekeeping Operations’, UN website, http://www.un. org/Depts/DPKO/c_miss.htm



contribute forces as this was no longer seen as attempt by one side in the
now-defunct Cold War to gain an upper hand.

However, the hopes implicit in ‘An Agenda for Peace’ were not
fulfilled by the end of the 1990s. UN forces were unable to prevent geno-
cide in Rwanda in 1994 or to protect the occupants of UN ‘safe havens’
in Bosnia and Herzegovina in 1995. The use of UN operations in
Somalia, Liberia and Sierra Leone was at best questionable. More often
regional organizations such as the Economic Community of West African
States (ECOWAS) and collective defence bodies like NATO undertook
peace operations (www.un.org/Depts/dpko/lessons/regcoop.htm). The
Brahimi Report, produced on UN Peace Operations for the Secreatary-
General in August 2000, recommended far-reaching changes in the
running of UN peace operations, including the reform of the UN depart-
ment involved in peace and security, more resources for peacekeeping and
the need for the Security Council to match the peace activities it
authorized with the resources available (www.un.org/peace/reports/peace_
operations/docs/pr1.htm).

The growth of peacekeeping operations allowed the institutions of the UN,
particularly the Secretariat, to take an active role. With the establishment of
UNEF in 1956–7, the General Assembly gave Hammarskjold a remarkably
free hand: ‘The Secretary-General made it clear that the composition of the
Force was a matter for him to decide’ (Higgins 1969: 300). Although he had
two advisory committees (one political, one military) of Secretariat members
and troop donor states, Hammarskjold was determined to keep the reins in his
hands: ‘ultimate decisions rest with the Secretary-General, as the executive in
charge of carrying out the operation’ (Hammarskjold, cited in Verrier 1981:
21). This was confirmed in a negative way when U Thant, at the behest of
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Table 3.3 Secretaries-General of the UN and their countries of origin

Trygve Lie (Norway), 1946–52

Dag Hammarskjold (Sweden), 1953–61

U Thant (Myanmar, formerly Burma), 1961–71

Kurt Waldheim (Austria), 1972–81

Javier Perez de Cuellar (Peru), 1982–91

Boutros Boutros-Ghali (Egypt), 1992–6

Kofi Annan (Ghana), 1997–

Source: http://www.un.org/Overview/SG/former_sgs.html
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President Nasser of Egypt, withdrew UNEF in 1967 without reference to the
General Assembly or the Security Council of the UN. Similar independent
views were held by the two Secretaries-General on their role in the Congo and
ONUC and the outcome was by no means happy (Higgins 1980; O’Brien
1962; Verrier 1981). Since then the control of peacekeeping operations has
been exercised more strictly by the Security Council, and the involvement of
Secretaries-General has tended to be that of stage managers rather than execu-
tive directors (Urquhart 1990: 196–205; see also www.un.org/Depts/dpko
/dpko/ques.htm).

To what extent can the United Nations in the form of the Secretariat be
said to have displayed the capacity of being an independent actor in its
peacekeeping activities? There are three touchstones by which this capacity
can be gauged: the existence of control of the institution by the UN
membership; the ability of the institution to take its own decisions; and the
likely outcome had UN peacekeeping facilities not been available.

Existence of control

In the case of UN peacekeeping, the institution that attempted independent
actions was the Secretariat: attempts at control by the membership of the
UN being expressed either through the General Assembly or by the Security
Council or unilaterally by individual members. In the end, the ultimate
control on any Secretary-General is refusal to reappoint him to office; a
threat that the Soviet Union used against Trygve Lie because of his support
of the UN operation in Korea, and that the US carried out with Boutros
Boutros-Ghali. Short of that action, refusal to co-operate can be just as
deadly as the Secretary-General, in Hammarskjold’s words ‘commands only
the influence that the Member Governments of the United Nations are
willing to give his office’ (Cordier and Foote 1972: 285). This was said
scarcely a year after his taking office to replace Lie who, on having his term
extended, found himself faced by a Soviet boycott and decided to resign.
Hammarskjold’s actions with respect to the establishment of UNEF in 1956
were taken at the behest of the General Assembly after such plans had been
vetoed by France and Britain in the Security Council. In the end those two
powers were willing to co-operate with the Secretary-General, and there was
little concern by member states over the initiative and independence of
action shown by the Secretary-General in setting up UNEF. Although the
United Nations operation in the Congo (ONUC) was created by a Security
Council resolution, this was after Hammarskjold had exercised his right
under Article 99 to bring to the attention of the Council any matter – in
this case the political situation in the Congo – ‘which in his opinion may
threaten international peace and security’ and the whole operation was run
more by the inspiration of the Secretary-General than to the letter of
Security Council or General Assembly resolution which were anyway often
contradictory. This did not stop the USSR from trying to place pressure on



Hammarskjold when it felt that his activities in the Congo were working
contrary to Soviet interests. The USSR went so far as to suggest abolition of
the post of the Secretary-General and its replacement by a ‘troika’ of three
Secretaries-General: one from the West, one from the Soviet bloc and one
from the Third World. With Hammarskjold’s death, his replacement by U
Thant, and the relatively speedy end to ONUC, the pressures on the institu-
tion of the Secretary-General were eased. The lesson had been learnt and
when the next UN peacekeeping operation was established, in Cyprus, the
powers given to the Secretary-General were severely curtailed and a much
closer control exercised by the Security Council.

During the 1990s the Secretary-General was faced by a mounting task;
by mid-1993 the number of peacekeepers deployed throughout the world
had reached a peak of 78,744. At the same time, there were ‘turf wars’
between the civilian and military wings of the control structure and between
the Secretary-General, the Security Council and the lead countries in the
peacekeeping operations. However, it should be recognized that, especially
on matters of international peace and security, there has always been a deli-
cate interrelationship between the Security Council and the
Secretary-General, though this has not meant the control of the latter by the
former (Morphet 1991: 356).

Independent decisions

To what extent has the Secretary-General acted independently over peace-
keeping? As suggested above, Hammarskjold exercised a good deal of
initiative in both the UNEF and ONUC. This was in line with his view of
the office of Secretary-General and the authority established under Chapter
XV of the Charter (‘The Secretariat’). Early on in his period of office he told
a press gathering:

The right of initiative given to the Secretary-General in the Charter for
situations of emergency is important especially because this right
implies a recognition of his responsibility for action for peace…irrespec-
tive of the views and wishes of the various Member Governments.

(Cordier and Foote 1972: 285)

Part of the basis for such a role was the assumption that the Secretary-
General has at his disposal an international civil service, one which serves
the Organization, whose members do not take instructions from the govern-
ments of their home states, and which the member governments do not try
to control (Article 100). Hammarskjold had to contend with another
remnant of Lie’s period in office: the attempt by the US government to
remove certain American citizens working in the UN Secretariat because of
their suspected communist sympathies. Whilst Hammarskjold overcame
that crisis, there are indications that since the growth in UN membership in
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the 1960s the staff of the Secretariat have become more susceptible to pres-
sure from home, and that many are only seconded from their own civil
service (Weiss 1982: 294–305). With an international civil service in the
sense established by Article 100; with the philosophy that the institutions
should serve ‘the Organization’, the Charter, or even the spirit of the Charter
rather than nationa1 views; and with international events requiring non-
Great Power activity of a sort that the non-aligned states were not able to
carry out, the role of the Secretary-General could indeed be that of a fairly
independent actor on the world stage.

Once these conditions changed – the Secretariat’s personnel became more
partisan, the Hammarskjoldian philosophy of the role of the Secretary-
General was challenged and was no longer asserted with such vigour, and
international conditions altered – then the independence of the UN institu-
tions, including the Secretariat, was curtailed. By the late 1960s the two
superpowers were showing great willingness to become involved in Third
World disputes; also the non-aligned countries themselves were organizing
their own forms of managing conflict, whether through the UN or through
regional agencies such as the Organization of African Unity and the Arab
League, so leaving less to the good offices of the Secretary-General of the
United Nations. From the mid-1980s, Secretary-General Perez de Cuellar
made a number of important initiatives offering his good offices to bring
about solutions to such intractable problems as the division of Cyprus, the
Soviet presence in Afghanistan and the future of Western Sahara (Franck
1989: 80–4). Perez de Cuellar himself attempted to regain some of his
administrative powers which, he considered, had been ‘steadily eroded over
the years’, not least by member states interfering on the personnel side (de
Cuellar 1989: 72). These moves were given substance by the improvement
in superpower relations and by the willingness of the Soviet Union and the
United States to back UN action on matters of peace and security by the
start of the 1990s. However, once the United States started to become the
dominant world power after the break-up of the Soviet Union in 1991, the
US started to set its own conditions for cooperation within the UN. To this
extent the United Nations and its institutions such as the Secretariat, like
most sovereign states, could not be said to be actors independent of world
events.

Without peacekeeping facilities

A third test of the extent of the actor capacity of the UN’s institutions, espe-
cially in the field of peacekeeping, is to estimate whether events would have
been substantially different without them. If one imagined a UN with a
Secretariat similar to that under Drummond (the first Secretary-General of
the League of Nations), then the UNEF and ONUC operations would
certainly have been different. Whether there would have been any interna-
tional intervention in the Congo is doubtful, though the Western allies
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might have been induced to take action similar to that by Belgium on the
breakdown of law and order in the country. Some form of international oper-
ation in the Suez–Sinai area might have been mounted in 1956–7, though
the multilateral diplomacy needed to organize it could have postponed its
inception. The two models available for copying are those of the Saar refer-
endum of 1935, where Britain played a dominant role as the League’s agent
– the Secretariat scarcely being of any importance (Fabian 1971: 137–41) –
and of Chanak in 1922 when an Allied force kept the Turkish army out of a
neutral zone mainly thanks to the determination of the local commander
backed up by the diplomacy of the Great Powers (Verrier 1981: xvii).
Agents such as the International Red Cross, the Swiss, the Swedes or
regional organizations could replace the UN in some peacekeeping activi-
ties, but the acceptability of such agents would have to be negotiated case by
case. This was done when Western observers and military took over the role
of UNEF II in Sinai in order to observe the implementation of the last stage
of the camp David Israel–Egypt agreement in 1982 (James 1990: 112–30).

With the use of other agents or joint forces of a small number of states for
peacekeeping operations, the independent role of the UN and its Secretariat
would decrease. Likewise, a lack of UN involvement in peacekeeping would
either have led to further interventions in the Third World by the super-
powers or the continuation of local conflicts or ad hoc and possibly less
successful attempts to introduce third-party supervision into trouble spots.
In this sense, the UN’s peacekeeping operations and the crucial role played
in them by the Secretariat have demonstrated the capacity of the organiza-
tion and its institutions seriously to affect world problems.

It is noticeable that this capacity was less prominent from the 1970s to
the late 1980s, with the Western force replacing UNEF II in Sinai; the
Syrian (Arab League) peacekeeping force, and later the Israelis and the
Western powers, overshadowing the work of UNIFIL in the Lebanon; the
Commonwealth and the OAU providing troops and observers in many of
Africa’s troubled areas from Uganda to Chad to Zimbabwe; and joint forces
intervening in Zaire (once the Congo, ONUC’s stamping ground) and the
New Hebrides (Vanuatu). Only with the second generation of UN oper-
ations in the late 1980s – UNGOMAP, UNIIMOG, ONUCA and UNTAG
among them – did the pendulum swung back to a greater UN role. At the
start of the 1990s it seemed that the UN was not only back again in the
business of peacekeeping (see Table 3.2) but, with the action taken in 1991
against Iraq, was also justifying a major international peace enforcement
operation. However, a more modest peace enforcement operation failed in
Somalia in 1992 and lead countries in the Security Council held back from
authorising enforcement action in former Yugoslavia until 1995 when
NATO action against the Serb-dominated forces in Bosnia and Herzegovina
(together with Croatian victories on the battlefield) led to the Dayton Peace
accords. Further action against Serb forces in Kosovo in 1999 was not sanc-
tioned by the Security Council. Both in 1995 and 1999 action was taken by
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NATO forces, though only the former was under a Security Council resolu-
tion. Both were followed by a UN presence, UNMIBH in Bosnia and
Herzegovina and UNMIK in Kosovo. In short, though the UN is still
important in peacekeeping operations by the start of the twenty-first
century, its activities had declined since the early 1990s and there was
greater dependence on regional and other organizations to provide the
muscle in peace operations. A distinct UN input into peacekeeping – and
other peace operations – was therefore less clear.

The three roles that international organizations can perform – instru-
ment, arena and actor – are not mutually exclusive. As can be seen, the
United Nations has played, and continues to play, each role in international
relations. The importance of each has changed over the years with the
instrument element being dominant in the late 1940s and early 1950s, the
actor capacity becoming of greater importance in Hammarskjold’s term as
Secretary-General, and the role as a forum developing since the 1960s with
the increase in membership and the new demands of the Third World.

On a smaller scale, other international organizations, both governmental
ones and INGOs, may find themselves taking on two or three roles. The
European Communities, for example, have been in the past an instrument
by which the French government could regulate the peaceful economic and
politica1 development of the Federal Republic of Germany and at the same
time obtain German support for French agriculture, whilst the Federa1
Republic used it to gain access to the markets of other members and to
obtain a place in the comity of nations after the defeat of the Second World
War. The Communities and its successor, the EU, has also provided a forum
within which a number of political problems ranging from aid to the Third
World to international terrorism could be discussed by the member govern-
ments and, in some cases, common policies adopted. Finally, the institutions
of the EU, in particular the Commission and, before it, the High Authority
of the European Coal and Steel Community, have shown a propensity to act
independently of the member states. The World Council of Churches, as an
INGO, has also played the three roles, though perhaps in different propor-
tions. It has been used by some members to promote their ideas in certain
areas – for example, the African and more radical European churches giving
support to liberation movements – it has certainly provided an arena within
which a whole range of views has been expressed, and its Secretariat has
occasionally acted without first hearing the expressed wishes of the member-
ship, though this has rarely been done in such a way as to annoy the
majority of members.

Some useful generalizations about the three roles of international organi-
zations can be made.

If the constitutions of the organizations create strong institutions insulated
from interference by the membership and with powerful resources – such as
the ECSC of the 1950s – then it is more likely that they will perform the role
of a relatively independent actor. If the members have constitutional safe-
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guards which allow them to prevent the growth of strong institutions – as had
been the case in the European Free Trade Association – then the organization
is only likely to function either as a forum for the membership as a whole or as
a tool for the furtherance of the policy of some members.

If an international organization has a membership dominated by one
powerful member, that organization is susceptible to being used as a hege-
monic instrument, rather as the USSR used the Warsaw Treaty Organization
in the period before Gorbachev. Organizations whose members are of about
the same weight (EFTA from 1973 to 1995 being an example) will be more
egalitarian by nature and thereby act as a meeting place for equals.

Extent of membership may condition the ability of an international organi-
zation to accept certain roles. Whilst it would seem that IGOs with a limited
membership can play any of the three roles, those organizations with near
universal membership will find it increasingly difficult to remain the instru-
ment of a small group of members or to be an active independent actor on the
world stage. This is the case with the UN and a number of associated agencies.
A wide membership has ruled out domination over a period of time by the
USA, USSR or even the Third World cabals. Whilst the growth in member-
ship in the 1950s and 1960s helped the central institutions to take on a more
active, independent role, once the new members were organized into their own
groupings (G77 and the non-aligned movement), the idea of a Secretariat exer-
cising too wide a discretion of judgement became almost as unacceptable to
them as to the Soviet and Western blocs. By their nature, the universal institu-
tions will become forums within which a range of views will be expressed.

FUNCTIONS OF INTERNATIONAL ORGANIZATIONS

To return to the metaphor of the marketplace with which this chapter
opened, it can be seen that international organizations can indeed play the
role of instruments by those who bargain in this place – as servants carrying
messages; changing money to order; or acting as bodyguards. They can also
be likened to that part of the marketplace where the occupants meet to
discuss, trade and settle disputes – the forum. Finally, they may also be
given the likeness of a participant in the marketplace, perhaps as powerful
and as able to mould events as some of the other traders and customers. All
these demonstrate possible roles of international organizations in interna-
tional relations. How then might international organizations, in whatever
role, affect the working of the world marketplace, that is, present-day inter-
national relations? This section will examine the functions that international
organizations may perform in the international system.

To answer such a question, some consideration must be given to the diffi-
cult problem of how an international system works. An estimation of how
international organizations affect the functioning of this system can then be
attempted.

To function, any system needs resources in order to transform inputs into
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that system into outputs. This is what Almond and Powell call its conversion
function. It also needs to maintain and adapt itself. Furthermore its relations
with its surroundings have to be considered. This ‘behaviour of the system
as a unit in its relations to other social systems and the environment’ repre-
sents its capabilities (Almond and Powell 1966: 28–9).

In terms of our world marketplace, how does this work? The marketplace
consists ‘of numerous more or less autonomous actors interacting in
patterned ways to influence one another’ – in other words, it is a system
(Mansbach et al. 1976: 5). The buyers and sellers trade, bargain, do business,
threaten, cajole and form associations and groupings. From these people
within the marketplace, certain demands are made on and support given to
the system that is the marketplace – these are the inputs. These supports
and demands are articulated (‘the streets should be cleaned’, ‘no trading on
Sunday’, ‘we need better policing’, ‘someone should check weights and
measures’) and aggregated (‘the street traders demand…’, ‘consumers
want…’, ‘money changers request…’). The system itself has certain
resources which often reflect its ability to maintain and adapt itself and its
capabilities. For example, there may be the ethics of the marketplace estab-
lished over the years – general norms that are commonplace and associated
with the system of the marketplace: ‘cheating customers is bad for business’,
‘dirty streets drive away trade’, etc. Furthermore the system, to survive,
needs new blood and so there may be an established method of recruiting,
say, new stallholders. To live with change, the system may also provide that
novices, as well as traditional traders, are well and truly inducted into the
ways of the market: they are socialized. A system that had demands made on
it (inputs) and which because of its resources is fairly resilient over time,
responding to its environment and maintaining and adapting itself, will also
produce outputs in the form of authoritative decisions that can be imple-
mented. This can be done by rule-making (‘By law: littering the streets is an
offence’), rule application (‘I arrest you for littering the pavement’) and rule
adjudication (‘You are fined two days’ wages for littering the streets’).
Outputs may also be in the form of information (a public noticeboard in the
marketplace) or certain operations (street cleaning) which are not directly
connected to the process of rule making, application and adjudication.

The international political system functions in a way not unlike our
world marketplace imagined above. The participants in the system (govern-
ments, MNCs, IGOs, INGOs, individuals) are making constant demands on
the set-up – that it should bring peace, redistribute wealth, increase wealth,
satisfy religious or cultural requirements – and these demands are aggre-
gated by states, groups and individuals acting together bilaterally,
multilaterally, ad hoc, at conferences or in organizations. Despite appear-
ances to the contrary, the system does have resources however brittle they
may be. There are certain generally accepted norms (for example, agreements
should be kept; genocide and slavery are bad); the system has recruited new
actors, not only newly independent states but also the growing number of
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non-state actors that have appeared on the scene in the last hundred years;
and a process of socialization exists by which states and non-state actors
learn to consider not just their own requirements but those of the system as
well. The international political system produces authoritative decisions that
can be implemented, though this is not always done. Decisions may be made
by the various actors meeting in small groups or in a large plenary session or
they may be arrived at more formally. Efforts are also made to supervise such
rules, to apply them and then adjudicate. Furthermore the system has a
network of political communications and it offers some other services.

How then do international organizations, in their various roles as instru-
ments, forums and actors, affect this functioning, of the international
political system? Are they helping to create a form of global governance?
The following sections will examine the functions that international organi-
zations perform and will then look at the question of global governance.

Articulation and aggregation

International organizations can perform the task of interest articulation and
aggregation in international affairs just as national associations of like-
minded people do within a national political system. Within a sovereign
state, a national union of miners brings together all those working in the
coal-mining industry in order to voice their demands vis-à-vis their
employers (for example, for better wages and working conditions) and vis-à-
vis the political system (for a more advanced welfare state, better retirement
arrangements, compensation for coal-related illnesses, etc.) and to aggregate
the interest of each individual miner, each pit, each region, each skill or job
into a national voice. Sometimes groups may disagree with what is being
said on their behalf by the national organization, and if this disenchantment
is consistent enough, they may dissociate themselves from the national lead-
ership and form their own association.

Within a national political system, the authoritative allocation of values –
the decision as to who gets what, when and how – is nominally conducted
by a central authority, the government, with a number of institutions avail-
able through which these decisions may be affected by, say, trade unions,
employers’ associations, veterans’ leagues, youth movements, religious
bodies and political parties. The international system is not so structured: it
lacks a central body to allocate values, let alone resources. Quite clearly this
does not stop values and resources being allocated, and this process is not
totally one of states imposing their values (whether economic, political or
even religious and cultural) on others and seizing resources for themselves.
Much of this allocation is still done by agreement, however reluctantly, and
this is usually preceded by a process of discussion and negotiation.
International organizations, being one of the institutionalized forms of
contact between the active participants in the international system, are
forums for such discussion and negotiation. Like the institutions of govern-
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ment on a national level, they provide groups having common interests with
a focus of activity. International organizations in fact operate in three ways
in this context: they can be instruments for interest articulation and aggre-
gation (rather like the national union of mineworkers in the national
example), or they can be forums in which those interests are articulated, or
they can articulate interests separate from those of members.

Many INGOs are instruments of interest articulation and aggregation on
an international plane. Examples of this are the World Zionist Congress,
which brings together the supporters of the state of Israel and Zionism and
is used to voice the demands of these groups at the international level; the
International Chamber of Shipping, which aggregates shipowners’ interests;
and the Campaign for a World Constituent Assembly, which acts as a voice
for world governmentalists. An example of an INGO acting as a forum for
interest articulation would be that of the World Council of Churches, where
the participants form groups and temporary coalitions on particular issues
such as human rights, world poverty and disarmament. They can also be
actors in the articulation and aggregation process: the Salvation Army is one
such INGO which puts forward its own views and demands on the interna-
tional system, for example in the World Council of Churches, before it
parted ways with that organization in 1978 over the financing of liberation
movements (Beigbeder 1992: 66).

Certain IGOs with a tightly knit membership, and closely defined aims
may act as instruments of interest articulation and aggregation. This was
probably the case with OPEC, which behaved rather like an oil exporters’
‘trade union’ in the middle and end of the 1970s.

On the whole, IGOs tend to be stages for interest articulation and aggrega-
tion with the various contending sections forming into ‘blocs’ or ‘groups’. The
United Nations Conference on Trade and Development (UNCTAD), which has
regular meetings and a permanent Secretariat, has even formalized members
into groups which, it is assumed, have aggregate interests to articulate in
matters of trade and development: the Western industrialized states; in the past
the Soviet bloc countries; the Third World (G77); and a few independents such
as China. The International Labour Organization provides an example of inter-
ests being aggregated not just in blocs of countries but across national
divisions. Each member state’s delegation to the General Conference is divided
into three autonomous sections, two member representing the government, one
the employers and one the work people (Article 3(1) of the Constitution of the
ILO). The chance arises for representatives of the employees to combine
together and those of the employers to unite, with the governmental represen-
tatives playing an important intermediary role. However, this threefold division
is not always so obvious, as in many states employers’ and employees’ associa-
tions are not free from government direction.

When considering the resources of the domestic political system, it can
be seen that various organizations – political parties, trade unions, religious
associations, pressure groups – help to maintain and adapt the system. They
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promote certain norms, recruit new participants into the system and take
part in the process of socialization by which others are encouraged to
consider the needs of the system as well as their own requirements. Whether
these resources are sufficient to keep a domestic political system func-
tioning, let alone allowing it to adapt to changing conditions, will depend
on the various values promoted, the membership recruited and the efficacy
of socialization. A deeply divided political system with ideological differ-
ences over accepted norms, where new members are not being recruited to
take part in the politics of the system and where individual members look
after their own concerns to the detriment of any collective need, will not be
a strong system.

Norms

International organizations have made a considerable contribution as instru-
ments, forums and actors to the normative activities of the international
political system Some of the earlier INGOs in the nineteenth century were
concerned with establishing worldwide certain values that were already
accepted in the more economically advanced West European and North
American states: the rejection of slavery (Anti-Slavery Society), control of
the effects of war (the International Committee of the Red Cross), protection
of native peoples (Aborigines’ Protection Society). The establishment of
norms in international relations has now become a complex process to which
a wide range of IGOs as well as INGOs contribute.

The UN Charter itself provides a set of values for the international
system in its preamble where ‘we the people’ reaffirmed their ‘faith in
fundamental human rights, ‘in the equal rights of men and women and of
nations large and small’ and determined ‘to promote social progress and
better standards of life in larger freedom’. Furthermore Chapter I,
‘Purpose and Principles’ outlines the concern with the suppression of acts
of aggression, the support of the principles of international law, peaceful
settlement and international co-operation. A specific proclamation can be
found in the Universal Declaration of Human Rights, adopted by the UN
General Assembly in December 1948 ‘as a common standard of achieve-
ment for all peoples and all nations’ and which includes reference to
personal human rights, social and economic rights, as well as ‘develop-
ment of friendly relations between nations’. In the field of justice and
social welfare, a network of a number of IGOs under the auspices of the
UN family has been established and underpinned by a system of consulta-
tion of and support by the NGOs. These have formalized already existing
sets of norms (for example, in the UN Convention for the Suppression of
the Traffic in Persons (1949)) or have amended existing conventions (the
1926 Slavery Convention was amended in 1953) or have articulated rela-
tively new normative values in their conventions against genocide and
apartheid.
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In the field of economic affairs, international organizations have helped
establish norms of behaviour. Again, the UN and its associated agencies have
played a leading role in both encouraging and reflecting the setting of stan-
dards for the functioning of the world economy. After the experience of the
interwar depression, it was not surprising that the Bretton Woods meeting of
1944 set up institutions which stressed the universality of the economic
system and the need to utilize the globe’s resources. With the coming to
independence of former colonial countries in 1947, emphasis has shifted
towards the development of these new states and their right to control their
own resources, a right reflected in the 1974 Charter of Economic Rights and
Duties of States which proclaimed ‘Every state has and shall freely exercise
full permanent sovereignty, including possession, use and disposal, over all its
wealth, natural resources and economic activities’ (Article 2).

Meetings of UNCTAD, the UN Industrial Development Organization
(UNIDO) and the Sixth and Seventh Sessions of the UN General Assembly
elaborate on these statements to the extent that UN evocations on the
world economy were then quite different from those advanced at Bretton
Woods in 1944, the emphasis being less on expanding trade and more on
the disposal of economic benefits. Another shift over the past decades has
been the concern with the qualitative side of the world economy: the frame-
work has been established for population policies at the World Population
Conferences, and for ecological policies in the Declaration on the Human
Environment. One change at the end of the twentieth century was an
emphasis on good governance for states requesting debt-forgiveness
(wwwl.worldbank.org/publicsector/types.htm).

In the field of international security, there has been acceptance of stan-
dards flowing from the work of the UN and other international
organizations. Harold Jacobsen divides the normative activities of interna-
tional organizations in such areas into five categories: refining principles
against the use of force; delegitimizing Western colonialism; pronouncing
on specific situations; urging disarmament and arms control; and exhorting
states to arm.

Examples of the first category include requirements prohibiting interven-
tion in the affairs of independent states, as outlined in the charters of the
OAS, the OAU and the Arab League as well as the 1965 General Assembly
Declaration on the Inadmissibility of Intervention in the Domestic Affairs of
States and the Protection of their Independence and Sovereignty.
Delegitimizing Western colonialism can be found not only in the statements
of INGOs such as the Afro-Asian Peoples’ Solidarity Organization, but also
in the output of the General Assembly following on Resolution 1514 in
December 1960 on the Granting of Independence to Colonial Countries and
Peoples. International organizations have also been used in the process of
‘collective legitimization’ to prove or disapprove of specific actions by
particular countries – the UN on Portuguese colonialism or Israel’s activi-
ties; the OAS against Cuba and in support of US action; NATO condemning
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the USSR action in Hungary, Czechoslovakia, Poland and Afghanistan and,
later, the actions of Yugoslavia in the Balkans region. A wide range of
INGOs and IGOs have also dealt with the question of armaments: how to
abolish them or control them. Ranging from the Quaker (Society of Friends)
pacifist groups to the UN Committee on Disarmament, international orga-
nizations have been prominent in this question. It is, however, fair to say
that on such a problem, dealing as it does with the core area of national
security, states have been more willing to negotiate agreements either bilat-
erally (Strategic Arms Reduction Talks between the USA and the USSR,
later Russia) or multilaterally outside the major UN forums (the Treaty
Banning Nuclear Weapon Tests in the Atmosphere, in Outer Space, and
Under Water, 1963). The exhortation to arm is expressed by organizations
that offer selective collective defence, such as NATO, with part of the agree-
ment by the members being an agreement on the norm of a certain level of
armed force.

International organizations have played an important part in the world’s
institutions which have helped create norms in international relations,
though it should be noted that a number of these values are fairly weak and
many are also contradictory. As Evan Luard (1990: 222) wrote: ‘Despite
these difficulties every international society has evolved rules of a sort. None
has been genuinely anarchic. Most members have observed most of the rules
most of the time…As communications have improved and contacts devel-
oped, ever more complex norms have been established.’

Recruitment

International organizations can have an important function in the recruit-
ment of participants in the international political system. The fact that
IGOs consist almost exclusively of representatives of sovereign states gives a
further incentive for non-self-governing territories to achieve their indepen-
dence. This allows them to represent their own interests in a range of IGOs
and brings those organizations closer to universality of membership. In
theory, membership of an IGO may require little more than that the
prospective state be sovereign. For example, the UN Charter allows
membership ‘to all peace-loving states which accept the obligations
contained in the present Charter and, in the judgement of the Organization,
are able and willing to carry out these obligations’ (Article 3(1)). It may
appear that this paragraph and Article 6, which allows for the expulsion
from the UN of a state that has persistently violated the Principle of the
Charter, encourage states joining the international political system, as mani-
fested in the United Nations, to recognize a certain minimal standard of
behaviour. However, exclusion from the UN has almost always been on
political grounds through the veto of permanent member of the Security
Council; members of the organization have been remarkably lax in excluding
or expelling states on the grounds cited under Articles 3(1) and 6.
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Furthermore, it is generally accepted that it is governments rather than
states that are peace-loving or not, and the usual way of condemnation of
warlike activities has been the non-seating of governmental representatives.
This was the case in the UN with the communist Chinese government after
1949 until 1971 (especially after its involvement in the Korean War) and
the Heng Samrin regime established in Kampuchea (Cambodia) by the
Vietnamese in 1979. The irony of the latter case was that a majority of
members rejected the Vietnamese-backed regime because it had been estab-
lished by an invasion of Kampuchea, but they were prepared to accept the
indigenous Pol Pot government (which the Vietnamese had evicted) despite
its genocidal record. This illustrates the tension between making universal
organizations such as the UN truly global forums, covering all countries,
and the need to uphold certain accepted norms, particularly when this is
being done by existing UN members using the organization as an instru-
ment for the furtherance of their policy; the USA in the case of China, the
South-East Asian states and China in the case of Kampuchea.

INGOs have increasingly recruited new participants to the international
political system. By gathering together groups and individuals for a partic-
ular purpose, whether supporting world government, promoting trade
union activity, furthering commercial interests or spreading religious
beliefs, they have mobilized what must be regarded as the fastest growing
and widest based group of participants in the current international political
system. They have brought new actors into the old nineteenth-century
state-centred system. They provide the underpinning for a more close-knit
international system and for the intergovernmental organizations. This is
recognized by the leading IGOs such as the UN Economic and Social
Council, ILO, FAO, UNESCO and UNCTAD (Yearbook of International
Organizations 1974: 525).

Socialization

Socialization is carried out within the nation-state by a number of agencies.
Its aim is to instil in the individual loyalty to the system within which he or
she is living and to gain acceptance of the prevailing values of that system
and its institutions. Schools, churches and youth clubs can all be used as
agents of socialization. In newly independent states, the armed forces may be
the main instrument of socialization, inculcating loyalty to the country, its
flag, anthem and president instead of a feeling of identification with a
smaller group such as a regional nation, a tribe or the family. Whilst a
government may have a number of socialization instruments available to it –
compulsory schooling, military service, state-run youth groups, political
parties – it is rarely without competition. This may be in the form of more
traditional socialization (through the family or the tribe) the values of which
clash with those of the government, or they may be organizations such as
trade unions preaching workers’ solidarity or a church teaching Christian
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values in opposition to the belief system of the state. The existence of such
groups that have undergone their own socialization quite different from that
of the ruling elite can have a destabilizing effect as seen from the viewpoint
of governments. Communist-ruled Poland provides an example: throughout
the 1970s the government there was unable to impose its will on a people
who had on the whole resisted the agents of socialization provided by the
Polish Communist Party but had accepted those of the Catholic Church.

As there is no world government, the forces of socialization at an inter-
national level can be expected to be weaker than those within the state.
The process of socialization works at two levels internationally. Agents of
socialization may work across frontiers, affecting directly individuals and
groups in a number of countries. Multinational corporations have taken a
powerful lead here. Barnet and Muller (1975: 13) quote Aureijo Peccei, a
Fiat Director, as claiming that the global corporation ‘is the most powerful
agent for the internationalization of human society’ and another Director as
describing such corporations as ‘agents of change, socially, economically
and culturally’ (Muller 1975: 31). Popular outlets such as fast-food chains
or IT providers – MacDonalds and Microsoft – have created a form of
global culture in a short period of time, though it would seem to be fairly
shallow in content. INGOs may not have the wealth, expertise and
manpower of transnational corporations, but they too can seek to affect
peoples’ systems of belief and patterns of behaviour by a process of social-
ization. The International Olympic Committee attempts to further the
ideals of Baron de Coubertin amongst the world’s athletes, whilst the Boys’
Brigade and the Scout movement spread similar value to the youth of
many countries.

Among the IGOs, the European Union (if it is an IGO see pp. 42–5)
probably has the most sophisticated instruments of socialization. Through
its institutions such as the Commission, the Economic and Social
Committee, the Committee of the Regions, the Parliament and the Court
of Justice, a ‘Community spirit’ can be fostered among the various interest
groups dealing with the Union and among the citizens of the member
countries. These institutions are by no means as strong as the national ones
but neither are they necessarily in direct competition with the nation state
for citizen loyalty: the idea still exists that one can be a good EU citizen
and a good Frenchman, Dane or Irishman. Although many interest groups
tend to use Union institutions to further their own ends and are not espe-
cially interested in the ‘message’, the extent of common feeling fostered
among the people of the original six EEC member states – especially in
Italy and the three Benelux states – is noticeable. Surveys have shown a
degree of satisfaction with the EU yet to be experienced in the three newest
members of Austria (where 33 per cent of those asked thought EU
membership was a good thing, against the EU average of 49 per cent),
Finland (40 per cent) and Sweden (34 per cent) (January 2001
Eurobarometer results at europa.eu.int/comm/dg10/epo/eb/eb53/lp_en.pdf).
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A process of socialization brought about by a mixture of informal contacts,
non-institutionalized formal contacts, INGOs and IGOs is apparent in the
Nordic area, where it has led to ‘the establishment of increasingly inte-
grated Nordic societal conditions in most spheres of life’ (Nielsson 1990:
102). However, there seems to be a tension between this Nordicism and a
feeling of belonging to the EU in the Nordic states that are EU members,
leading some of their citizens to become noted ‘Eurosceptics’ (Archer
2000b).

Second, the process of socialization can take place between states acting at
the international level and between their representatives. In other words,
over a period of time states’ governments can become ‘socialized’ to act in
certain way that is acceptable to the rest of the international community, or
to adopt a certain common value system. A classic example was that of the
new Bolshevik Russian government, which after renouncing ‘bourgeois’
diplomacy in 1917 soon found itself an outcast in international society and
eventually started to re-adopt most of the norms of accepted diplomacy in
order that it might obtain the benefits of international commerce and of the
security provided for by bilateral treaties and, eventually, membership of the
League of Nations.

Organizations such as the League of Nations and the United Nations are
voluntary by nature – states are not compelled to become members or stay
members – so the sanctions against asocial behaviour are few. The League
attempted to socialize members into following set procedures for the settle-
ment of disputes (as laid down in Articles 12–16) with sanctions against any
‘outlaws’. During the 1930s it became clear that states could behave unso-
cially towards countries outside the European pale in Manchuria or
Abyssinia (Ethiopia) for example – with only ineffectual recourse to punish-
ment by other League members. When it suited the others, they were
prepared to stigmatize the Soviet Union by expulsion from the League for its
invasion of Finland in 1939.

The members of the UN seemed even more tolerant than their pre-war
predecessors. Both because there was no longer agreement over what
constituted social behaviour internationally once the standards of
European diplomacy and international were challenged by the Soviet bloc
and the Third World countries, and because the UN members rate
universal membership so highly, there was a great reluctance to condemn
other states, let alone expel them from the UN for asocial activities. Israel
after its takeover of Jerusalem and the Golan Heights and its invasion of
Lebanon; apartheid South Africa; Idi Amin’s Uganda; Pol Pot’s
Kampuchea; Iran after United States embassy staff had been taken hostage
in 1979; the Soviet Union after its invasion of Afghanistan; Argentina
after its occupation of the Falkland Islands in April 1982; Iraq after its
invasion of Kuwait in 1990 – all remained UN members. However, the
Yugoslav Federation under President Milosovic was not allowed to join the
UN because of its warlike activities in the Balkan region after the Socialist
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Federal Republic of Yugoslavia – a founder UN member – broke up at the
end of 1991. The other successor states were admitted in 1992 and 1993,
but the Federal Republic of Yugoslavia had to await the downfall of
Milosovic in 2000 to gain admittance anew as the 189th member of the
UN.

Despite a reluctance to use sanctions – whether moral or material –
against asocial members, international organizations have not been totally
ineffective in the socialization process. A study by R.L. Butterworth in 1978
of the UN, the OAS, the OAU, the Arab League and the Council of Europe
concluded that:

The institutionalization of shared norms and perceptions will enhance
the force of national reputation and organizational precedent in effecting
inter-state co-operation…. Habits of co-operation will enhance the
importance of policies that simulate compliant behaviour through
consensus, rather than coercion.

(Butterworth 1978)

The organizations contribute by encouraging members to act in a co-
operative way and, in particular, not to undermine the norms that they
share with other members: the stress is on ‘establishing dependable and
enduring patterns of behaviour’. The study attributes to the OAS, the UN
and the OAU a degree of success in registering and contributing to
moderation by its members, ‘whilst the League of Arab States and the
Council of Europe have had less success’ (Butterworh 1978: ch. 8). This
seems to give some credence to the idea that states can be socialized into a
particular pattern of behaviour by membership of an international organi-
zation.

Rule making

The function of rule making in international organizations is more obvious
than that of socialization. Unlike the domestic political system, the inter-
national system has no central formal rule-making institution such as a
government or a parliament. It should be noted that even in the domestic
system there are often a number of subsidiary rule-making institutions
apart from the most obvious governmental ones. Local or regional govern-
ments often have such powers delegated to them, and a number of bodies
ranging from the civil services to trade unions and private associations
make rules for the internal running of their organizations. It is not
surprising that the sources of rules are more diverse in the international
field with the absence of world government: they may be based on the
acceptance of past practice or on ad hoc arrangements or they may be
founded in bilateral legal agreements between states or they may emanate
from international organizations.
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Paul Tharp (1971: 5) lists the traditional ‘confederal’ principles on which
most international organizations have based their rule making:

1 The rules are formulated by unanimous or near-unanimous consensus of
members.

2 Members have the practical option of leaving an organization and
ending their assent to the existing rules.

3 Even within the bounds of membership, a state can assert the right to
interpret unilaterally the rules to which it has consented.

4 The ‘executive-bureaucratic’ structure of the organization has little or no
power to formulate (and implement) rules.

5 Delegates to the organizations’ rule-making bodies are instructed by
their governments and do not act as independent representatives.

6 The international organization ‘has no direct relationship with private
citizens of the member states’.

This leaves the formulation of rules – and their acceptance – in the hands
of an organization’s member states and downgrades any possible autonomous
role of the institutions of the organization itself. Even so, the function of
providing a focus for the setting of rules is an important one, regardless of
the technical process used by the organization. Some are almost exclusively
dedicated to rule making (or, in some cases, rule changing) whether they be
the specialist organization such as the International Building Classification
Committee or the wide-ranging Third United Nations Conference on the
Law of the Sea. Other institutions have an element of rule making in their
work: the UN General Assembly sometimes performs this task by adopting
resolutions or conventions on questions such as diplomatic practice,
hijacking, or relations with Iraq. Few organizations, including INGOs, have
no rule-making capacity for the simple reason that the membership has to
agree on rules for the running of the organization itself. Indeed, sometimes
it is just these rules that can cause greatest trouble: this was the case in 1965
when the French government boycotted meetings of the Council of
Ministers of the EC, ostensibly over the new regulations for the Common
Agricultural Policy but in fact over the questions of majority decisions in
the Council and the role of the Commission of the Communities.

The European Union provides the most advanced model of another type of
institution when judged on the criteria of rulemaking: that which has
advanced beyond the ‘confederal’ model mentioned by Tharp and which can
make its own rules independent of the wishes of the member states. This repre-
sents a move towards what many see as a more ‘federal’ model, with a central
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rule-making institution which the various parts (member states) are obliged to
obey. As yet the Union has not advanced so far and only certain of its institu-
tions can be called supranational (that is, existing above rather than between
states). The EU Court clearly makes rules by its judgments that are applicable
throughout the EU and the Commission pours out administrative rules.
Furthermore, both these bodies can have direct dealings with private citizens,
interest groups and firms in each of the member states. However, the major
rule-setting institution is still the Council of Ministers, which is dominated by
member states’ representation and leans towards the ‘confederal’ description.

Rule application

What has been said here about the formulation of rules in such organizations as
the European Union touches also on the function of rule application. In the
domestic political system, rule application is undertaken mostly by government
agencies and, in extremis, by the police, militia or armed forces. In the interna-
tional political system, rule application is left mainly to sovereign states, as
there is no central world authority with agents to undertake the task.

Under certain circumstances, international organizations take on aspects
of applying generally accepted rules. Their supervision has been the task of
organizations such as:

• the now-defunct Trusteeship Council (www.un.org/documents/tc.htm),
which concerned itself with the keeping of the conditions of the
International Trusteeship System (Chapter XII of the UN Charter);

• the Committee on Information of Non-Self-Governing Territories,
which attempted a similar monitoring task for colonial areas under
Article 73e of the UN Charter;

• the ‘Committee of 24’, which replaced the Committee on Information in
1961 and attempted a more vigorous implementation of the anti-colonial
Declaration on the Granting of Independence to Colonial Countries and
Peoples (Resolution 1514 (XV)). As this committee received little co-
operation from colonizing states such as the United Kingdom, France,
Portugal and Spain, its effectiveness was somewhat curtailed.

IGOs have been more active in the application of agreed rules in the field
of nuclear energy: the International Atomic Energy Agency has wide powers
which allow it to keep track of the spread and use of fissionable materials, a
task it attempted to fulfil with UN assistance in defeated Iraq from the
summer of 1991 onwards.

INGOs have participated in the monitoring of international rule applica-
tion by governments. The International Committee of the Red Cross
supervises the application of the rules of war and conflict in many parts of the
world. Amnesty International and the various international pressure groups of
indigenous peoples, aboriginal rights and human rights participate in the
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implementation of the UN Universal Declaration of Human Rights. Again
their most telling means of ‘enforcement’ is publicity and moral pressures;
methods which are, after all, used in rule application in domestic society.

What seems to be lacking in international rule application is a means of
enforcement when pleading, persuasion and pressure fail. Chapter VII of the
UN Charter contains the instrumental potential for enforcing decisions in the
case of ‘any threat to the peace, breach of the peace, or act of aggression but, as
mentioned previously (pp. 81–3) this section was rarely be used in the period
of superpower conflict. Only when the two superpowers agreed that a certain
settlement should be ‘enforced’, could the UN can either as the instrument for
this policy or at least as a forum within which a bargain might be struck.

The Security Council agreed from 1966 to 1979 that economic sanctions
against the illegal white minority regime in Rhodesia (now Zimbabwe)
should be enforced. This task was partly delegated to the British navy whose
‘Beira run’ off the coast of Mozambique checked sanction-breaking imports
of petroleum headed for Rhodesia until 1975. After the Yom Kippur War
between Israel and Egypt plus Syria in October 1973, the two superpowers
agreed on a particular ceasefire and were prepared to see the United Nations
re-establish UNEF under Security Council control (and with some NATO
and Warsaw Pact contribution) for the purpose of ensuring the disengage-
ment around the Suez Canal. During the 1990s there was greater agreement
within the Security Council about the imposition of Chapter VII: against
Iraq in 1990 and then in the cases of Somalia, Rwanda, Haiti, Bosnia and
Herzegovina, and Albania (www.un.org/News/facts/peacefct.htm).

International organizations as instruments or forums for rule application
fit into the more traditional ‘confederal’ principles outlined by Tharp. As
with rule making, the European Union may be seen to be less ‘confederal’
and more ‘federal’. It is part of the task of the Commission to make sure that
the laws of the Union are applied within the member countries and the
Commission may take a law-breaker to the European Court if necessary. To a
great extent the actual enforcement of EU law is undertaken by the agents of
the member governments – the local authorities, the ministries, the board
and agencies – as if it were purely domestic law. Indeed the member states
have incorporated EU law into their own domestic legal framework and have
accepted the authority of the European Court of Justice. The EU has mobi-
lized its member states to perform the task of rule application for it.
Problems arise, however, when the deliberate policy of a member state is
contrary to EU policy and when that state insists on applying its policy, for
example a subsidy to agriculture not agreed by the EU. Here enforcement of
EU policy rests either on the final sanction of the state, realizing that it will
lose other benefits if it insists on breaking the rule and alienating the other
EU members, or on the state’s government bowing to the judgment of the
Court or on a political agreement to change the rules so that they become
more acceptable to the renegade state. The latter can happen within
sovereign states (governments change legislation which has been openly
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broken by powerful groups such as trade unions or multinational corpora-
tions) but for a government or for the European Union to do this too often
weakens both confidence in its political system and its credibility as an
applier of rules.

Rule adjudication

Within the state, rule adjudication is normally carried out by the judiciary
– law courts, arbitration panels, tribunals and so forth. The process is
closely associated with that of rule making, as courts can by their judg-
ments develop or interpret the law in such a way that new standards are
set. However, the prime aim is to pronounce on existing law; the judicial
institutions are normally not involved in the political process of law
making. The process of rule adjudication at the international level lacks
the extensive institutions and compulsory nature of that at nation-state
level. As with rule making, there is a great deal of rule adjudication that
arises from the existence of international organizations – that associated
with their internal running – but a more important function is played by
certain institutions whose task it is to adjudicate between the competing
claims of states.

The most noticeable of these institutions are the International Court of
Justice (ICJ) – the Permanent Court of International Justice (PCIJ) in the
interwar period – and the Permanent Court of Arbitration. Using Tharp’s
criteria mentioned above, these organizations exhibit a ‘confederal’ nature
meaning that, on the whole, states have to consent to disputes being heard
by them. Some of the more geographically confined judicial institutions,
such as the European Court of Justice or that of the Council of Europe’s
European Court of Human rights, are less permissive by nature. The
International Criminal Court, which 160 states decided to establish in July
1998, can, however, prosecute those from a country not party to the agree-
ment, and under certain cases, the Security Council can compel cooperation
with the court (www.un.org/News/facts/iccfact.htm).

Because of the lack of a universally accepted and comprehensive corpus
of international law and because of the permissive nature of enforcement
of any laws, the process of rule adjudication at the international level is
more difficult than at the national level. There is more frequent resort to
political settlement to get rules accepted. In the past the politically open,
industrialized Western democracies have tended to make greatest use of
the PCIJ and ICJ (Rochester 1974: 31–6) probably because the sort of
established international law on which those courts depended was that
formulated by the trading nations of Western Europe and North America.
However, the Court has developed a more global appeal. By the start of
the twenty-first century, the ICJ consisted of six judges from Europe
(including one from Russia which also stretches into Asia), three from the
Americas, three from Asia, and three from Africa. Of the twenty-four
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cases pending, twelve involved two European states (eight being essen-
tially the same case), four a North American or European state and a
Third World country, and eight involved two Third World states
(www.icj-cij.org/icjwww/igeneralinformation/icjgnnot.html).

Information

International organizations also perform certain activities within the inter-
national political system which are useful but not directly involved in the
conversion function of the system or in its maintenance and adaptation.
They are invaluable in communication and information. The more tradi-
tional approach towards transmitting ideas and messages in the system was
through national governments with the help of their diplomatic services.
The growth in international organizations together with the increased and
easier use of the media of communications has meant that sovereign states
can no longer pretend to be dominant in the exchange of international
information. The creation of global organizations such as the UN and its
associated agencies has produced a forum for governments – the market-
place where they can issue and receive information. The UN and its
agencies act as providers of information, as attested by the vast amount of
printed material they produce, particularly statistical data. The World
Weather Watch of the World Meteorological Organization provides valu-
able information, as do the scientific services of the World Health
Organization and the Food and Agriculture Organization. Some INGOs
perform similar roles of providing a particular public with the knowledge it
seeks, whether it be the specialist work of the International League against
Rheumatism or the more widespread work of the Scouts World Bureau.
Such organizations perform these functions in a dual role of forums within
which members may meet and exchange ideas and actors that present their
own output of information. The rise of information technology (IT) has
allowed both INGOs and IGOs to reach individuals with information with
less opportunity for censorship. Web-sites by international organizations
have proliferated and provide a source of information for the student as well
as for the citizen (see Table 3.4).

Operations

Finally, international organizations undertake a number of operational func-
tions, much in the same way as governments. These may be banking
(International Bank for Reconstruction and Development, the Bank for
International Settlements and the European Bank for Reconstruction and
Development), providing aid (UN agencies and humanitarian INGOs),
helping refugees UN High Commission for Refugees), dealing with
commodities (the European Union in its Common Agricultural and Common
External Tariff policies) and running technical services (INTELSAT). These
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activities are ones not covered by other headings such as role application and
may include the UN peace observation corps. The INGOs also make a contri-
bution, especially in the aid area, with well-known names such as the
International Red Cross, Caritas and Oxfam prominent. Many of the oper-
ations undertaken by international organizations are associated with global
governance, which will now be briefly examined.

GLOBAL GOVERNANCE

If international organizations assist the process of the functioning of the
international political system, to what extent does this help in the creation
of a form of global governance? Global governance is basically the sum effort
of managing global affair. The Commission on Global Governance, estab-
lished in 1995, provided the following definition:

Governance is the sum of the many ways individuals and institutions,
public and private, manage their common affairs. It is a continuing
process through which conflicting or diverse interests may be accommo-
dated and co-operative action may be taken. It includes formal
institutions and regimes empowered to enforce compliance, as well as
informal arrangements that people and institutions either have agreed to
or perceive to be in their interest…

At the global level, governance has been viewed primarily as inter-
governmental relationships, but it must now be understood as also
involving non-governmental organizations (NGOs), citizens’ move-
ments, multinational corporations, and the global capital market.
Interacting with these are global mass media of dramatically enlarged
influence.

(www.cgg.ch/chap1.html, p.1)

This view of global governance ‘does not imply, however, world govern-
ment or world federalism’ (ibid.). It does mean some form of control and
management of activities across frontiers, but not just by governments. ‘It
must now be understood as also involving non-governmental organizations
(NGOs), citizens’ movements, multinational corporations and the global
capital market’ (ibid.). Clearly there is an important role for both IGOs and
INGOs in the process of global governance.

What does global governance cover? The most obvious response is that it
is aimed at activities that cross frontiers and are normally outside the control
of individual governments. World trade and commerce are classic examples.
There is an increasing list for the world of the twenty-first century: interna-
tional crime, drug smuggling, cross-border environmental problems, the
internet, tourism, migration of peoples, and the spread of diseases are just
some of the more well-known. For each of these the mixture of instruments
available for management differs.
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Council of Baltic Sea States

European Union

Organization for Security and
Cooperation in Europe

North Atlantic Treaty Organization

World Health Organization

United Nations

Anti-Slavery International

Human Rights Watch

International Federation of
University Women

Rotary International

Salvation Army

World Confederation of Labour

www.baltinfo.org

www.europa.eu.int

www.osce.org

www.nato.int

www.who.int

www.un.org

www.antislavery.org

www.hrw.org

www.ifuw.org

www.rotary.org 

www.salvationarmy.org

www.cmt-wcl.org

Table 3.4 Web-sites of six IGOs and six INGOs

The system available for the management of a particular set of issues
internationally is referred to as an international regime. A favoured definition
of an international regimes is that they are ‘sets of implicit or explicit prin-
ciples, norms, rules and decision-making procedures around which actors’
expectations converge in a given area of international relations’ (Krasner
1983: 2). If global governance is the sum of ways that individuals and insti-
tutions manage their common affairs across the world, then international
regimes are the tool-kits for this activity. A glance at what is included in the
box – norms, rules, decision-making procedures – shows that international
regimes can be closely tied to the activities of international organizations,
the functions of which have been examined above under just such headings.
Of course, global governance can – and does – include the workings of the
world economic market which can be undertaken on the basis of implicit
understandings, private agreements and with little input from international
organizations. The internet functions world-wide without recourse to any
controlling international organization and, indeed, often beyond govern-
mental control.

Nevertheless, international organizations have found their place among
the tools needed in international regimes to underpin global governance.
Oran Young (1994: 164) has defined the role of international organizations
in international regimes as being twofold. First they can be instruments of
regime formation that energize ‘the institutional bargaining processes that



produce constitutional contracts’ giving rise to regimes. Then they can
‘implement and administer the provisions of the governance systems they
create’ (Young 1994: 164). Another American author, Duncan Snidal
(1990), points out the varied importance of international organizations in
particular issue-areas. For example that covered by Young – the environment
– is one that is well-served by international organizations in its global
governance (see Gosovic 1992; Princen and Finger 1994; Young 1994).

The existence of global governance, however strong or weak and in what-
ever form, also allows for action by global civil society. Civil society in the
domestic context refers to the social action not organized by governments and
its agents but by non-governmental movements, associations and organiza-
tions. These may be religious groups, trade unions, commercial companies or
citizens’ initiatives. Within the last twenty years the increased ease of travel
and improved electronic communications have helped foster a growing civil
society on a global scale. Not only do pressure and interest groups shadow –
and sometimes disrupt – international gatherings such as the World Trade
Organization’s meeting in Seattle in late 1999 and the EU’s European Council
at Nice in December 2000, there is now a wider presence of civil society in
most IGOs from the UN to the EU and the World Bank. Indeed, these orga-
nizations recognize the value of the agents of civil society. In the words of the
Secretary General of the UN, Kofi Annan: ‘The United Nations once dealt
only with Governments. By now we know that peace and prosperity cannot be
achieved without partnerships involving governments, international organiza-
tions, the business community and civil society. In today’s world, we depend
on each other’ (www.un.org/partners/civil_society/home.htm). Pressures from
civil society can ‘increase transparency and accountability in the governance of
globalisation’ but can also be exclusive, represent business rather than civic
groups and be self-selecting (Scholte 2000: 173–201).

CONCLUSION

It can be seen that international organizations – IGOs and INGOs – play
important roles and undertake particular functions in the world market-
place. It is difficult to imagine the contemporary world without them. In
such a case, sovereign states would contact one another by the traditional
means of diplomacy, at most conference diplomacy. National groupings and
individuals might well have contact with those sharing common interests in
other parts of the world but this relationship would not be formalized into a
continuous structure with members from several states. Forums for discus-
sion and exchange would be less frequent and would be one-off occasions
with no certainty of any continuity. Governments and groupings trying to
further their own ends internationally would have fewer instruments to use.
Those tools available would be national ones, thereby avoiding the pressure
for compromise, and the socialization process that comes with membership
of an organization which one does not totally control. There would be no
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international organization acting in an independent role, no bodies willing
to take up the tasks refused by sovereign states and national groups.

The international political system and global governance would still
function, but less effectively. Demand by national groupings would be artic-
ulated and aggregated on a more ad hoc basis and the resources of the system
would be less visible and probably more unevenly distributed. More than
now, they would tend to be the resources – the norms, values, the proteges –
of dominant regional powers or of a prevailing superpower. The outputs of
the system would be more irregular while rule-making, application and
adjudication would be more dependent on national decision than at the
moment. Information, communication and operational activities would also
be in national or private hands.

The number of international organizations has grown precisely because
they have functions which cannot be fulfilled by national states and group-
ings. In their roles as instruments, forums and actors, they perform functions
that help to keep the international political system working. To that extent
they may be able to help it adapt to new circumstances will be discussed in
Chapter 5.
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The student of international organizations is not short of written material
on the subject; most textbooks on international relations contain a
chapter or section on them and, as shown in Chapter 1, there are a
number of books and articles devoted exclusively to the phenomenon.
There are also some bibliographies dealing with international organiza-
tions – Yalem (1966), Haas (1971), Atherton (1976) – with a good
journal article by Ronald Deibert (1998: 211–221) providing a more
recent review that includes international organization (see Table 4.1,
which lists the web-site for this article and other web-sites that provide
either bibliographies of international organizations or links to interna-
tional organizations). There are at least three periodicals (Global
Governance A Review of Multilateralism and International Organizations;
International Organization and Yearbook of International Organizations – see
Table 4.1 for web-sites) which provide a rich source of material and obser-
vation. The major problems are those of access (how to reach the necessary
book, article or web-site) and of choice (which publications to leave out,
which to read and note).

Kratochwil and Mansfield (1994) have provided a survey of the history
of the literature on international organizations, suggesting that it reflected
the world it studied in the period between the two world wars (1919–39),
but that this linkage of theory and practice did not continue after the end
of the Second World War in 1945. They had identified four foci in the
literature since that time:

1 work on formal institutions;
2 work on institutional processes such as decision-making within inter-

national organizations;
3 a concentration on the organizational role of international organiza-

tions;
4 a pre-occupation with international regimes.

(Kratochwil and Mansfield 1994: 4–8)

4 Writings on international
organizations



They thus divide writings on the subject more by the aspect of international
organizations emphasized. This chapter will aim at categorizing the
approaches more by their intellectual background. The divisions will there-
fore reflect those made more generally in the study of international relations
under the headings of realist, reformist and radical. These are very much
catchwords, and often hide more than they describe.

The three major sections need a little more explanation. This division of
writers on the subject into three groups to some extent reflects Martin
Wight’s headings of realist, reformer and revolutionary (1968, 1991). That
representing the more traditional ‘realist’ view of international organiza-
tions is based primarily on the state-centric model of international affairs.
The international system is seen as a state of nature in which each state has
to be self-reliant to survive. Realism reflects a general conservative outlook
that is suspicious of progress. It looks to national interest, rather than
moral imperatives, to drive international relations and calculates in terms
of comparative power, often defined in military terms. Reformist views of
international relations typify it as international society, however imperfect.
Mankind is seen as basically cooperative and progress is detected in its
activities. Cooperation involves trade, institutions and laws; the role of the
state is not as central as in the realist world, neither is it seen as a unitary
actor but as representing a number of groupings. It accepts the role and
importance of international institutions and non-state actors. It also tends
to reflect a liberal outlook that places emphasis on human rights rather
than state power. The third set of writings is perhaps the most disparate
and is called radical as it challenges the very roots of the realist and liberal
approaches, seeing them both as being tied to a state-centred system. It is
revolutionary as it is often critical of the existing world order to the extent
of wanting it replaced by something better. The state system is seen as
outmoded and a form of control and the international system is inter-
preted as reflecting an unjust distribution of power and wealth. This
group includes those with a Marxist approach, but can also encompass
other critical approaches to both the practice and study of international
relations. It also covers those that see the world from a global perspective,
wishing to ignore the divisions that states produce. These divisions should
not be regarded as watertight; there is clearly some overlap between the
first and second approaches. Within each section, disagreement over the
role and importance of international organizations may be found, but the
three sections represent particular ideas as to the nature of international
organizations. They are seen, respectively, as institutions between states
and governments; institutions between societies as well as states; and
institutions that form part of a system that itself is under challenge. An
attempt has been made to choose the major writers typifying these main
lines of thought about international organizations and to include those
authors who offer interesting points of dissent.
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Table 4.1 Web-sites for publications on international organizations

General

Commission on Global Governance: a continuation of the work first started in 1995

with the publication of Our Global Neighbourhood, edited by Ingvar Carlsson and

Shridath Ramphal

www.cgg.ch

Deibert, Ronald ‘International relations resources on the web’: has comprehensive

links to a range of international relations subjects, including International

Organization

mitpress.mit.edu/journals/INOR/deibert-guide/section_11.html

Global Policy Forum: New York-based not-for-profit group that monitors UN and has

consultative status with the UN; has good section on NGOs (see section below)

www.globalpolicy.org/

International Organization section of International Studies Association: brings

together academic members of this mainly US-based association who are interested in

the study of IOs and provides news of section’s activities

csf.colorado.edu/isa/section/io

Union of International Associations: Geneva-based organization that has done the

most over the years to research into and support international organizations.

Publishes the Yearbook of International Organizations, reference to which can now

be found on the UIA’s website.

www.uia.org

UC Berkeley Library: The library of this Californian university provides a good

starting point for a search of the literature on IOs

www.lib.berkeley.edu/GSSI/igotab3.html

UN's home page: access to the UN’s institutions and the range of issues with which

it deals

www.un.org

Yahoo’s Government, International Organizations site provides an alphabetical list of

IO sites with some odd ones there and other more obvious candidates absent

dir.yahoo.com/Government/international_organizations/

Non-governmental organizations

Global Policy Forum's section on NGOs is thorough and provides useful links 

www.globalpolicy.org/ngos/index.htm



This chapter is by no means a comprehensive survey of the literature: it is
bound to be selective, not just because a full account would be indigestible
for the reader but also because of the limitations on the author. This means
that material is drawn from that originally written in the major European
languages, with English and American literature dominant. It does not
mean that material written in other languages is of little value; clearly this is
not the case. Because of the international nature of the political science
community, important contributions originally written in, say, Romanian or
Chinese will normally filter through with translation into English or one of
the other European languages. Despite this probability, the reader should
note that linguistic constraints, the nature of publishing and what might be
called the ‘cultural imperialism’ of the European and North American area
all mean that ideas from the Third World fight an uphill battle to be widely
disseminated in print. So this chapter is bound to have a built-in cultural
bias however careful the author may have been.

REALISTS

Realist views of international organizations consider them to be part of the
institutionalized relationship between states and governments. They have a
state-centric view of the political world and have little interest in INGOs.
Their main concern is how international relations can best be managed

Writings on international organizations 115

The Institute for Global Communications Membership Directory: this provides an

online network of groups and individuals and covers in particular peace, the environ-

ment, labour, women, and anti-racism.

www.igc.org/igc/gateway/members/index.html

Journal Publications

Global Governance: A Review of Multilateralism and International Organizations: a relative

newcomer that tackles the issues of global governance

www.rienner.com/gg.htm

International Organization: the well-established journal on the subject that now has

greater emphasis on the politics of international economic relations

mitpress.mit.edu/journals/INOR/

Yearbook of International Organizations: the journal of the Brussels-based UIA that,

for more than 50 years, has counted, classified and written about international

organizations

www.uia.org/

Note: place ‘http://’ before all web-site addresses before accessing them. All sites were accessed on 26

January 2001.



rather than how the system may be reformed or improved. A good
summary of realist writers is that they have in common ‘shared assumptions
about the primacy of states as international actors, the separation of
domestic and international politics, and who describe the latter in terms of
anarchy and a concomitant ubiquitous struggle for power and security’
(Griffiths 1992: 217). Textbooks tend to refer back to the writings of
Thucydides in Ancient Greece, Machiavelli in medieval Italy and Thomas
Hobbes living through the seventeenth century English civil war – all three
writing in times of turmoil and strife – as expressing the basic wisdom of
Realist thought (Jackson and Sørensen 1999: 70–6; Viotti and Kaupi 1999:
57–60). In the modern era, the traditional realist writers have also reflected
troubled times.

The traditional realists

These writers had their intellectual roots in the 1930s, the Second World
War and the Cold War, and are sometimes known as the power politics
school. They are represented here by E.H. Carr and Georg Schwarzenberger
in Britain and by Reinhold Niebuhr and Hans Morgenthau in the USA.
Their starting point was the existence of the present state system, in which
there is no common authority over and above the sovereign state, and where
there is international anarchy in the sense of a lack of government at the
international level. As stated, this viewpoint has consequences for their
appreciation of the role of international organizations in interstate relations.

E.H. Carr’s writings reflect the disillusionment with the League of
Nations in the 1930s over its – or rather its members’ – failure to prevent
the invasions of Abyssinia (Ethiopia) and Manchuria, and with the
conquests by the Nazi and fascist states in Europe. He considered that it
was misguided to suppose that a more rational, and more moral, mode of
conducting interstate relations, such as by use of the League and the PCIJ,
would necessarily have led to a more satisfactory world order, especially if it
were not based on the realities of existing power relationships. The League,
and the structure it purported to uphold, was only as strong as those coun-
tries willing to support it. As the most powerful League supporters (France
and the United Kingdom) found an increasing number of states (Germany,
Japan, Italy) ranged against the League system and, as the USA and the
USSR were either unwilling or unavailable to help, Britain and France
compromised their support of the League to keep the wolves from their
own doors. Indeed, Carr was prepared to support such policies as the
Munich Agreement of September 1938 (at which Britain and France effec-
tively handed over Czechoslovakia to Hitler’s Germany) as ‘the nearest
approach in recent years to the settlement of a major international issue by
a procedure of peaceful change’ and as a recognition of the preponderance of
German power in central Europe (Carr 1939: 282). Furthermore he
concluded that there were two major shortcomings in international
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morality, a morality on which the League of Nations was supposedly based.
First, there was discrimination in the international community between the
way in which the cases of certain countries were treated. There was, for
example, a different attitude by the British and French governments to
Greece or Abyssinia being attacked: the former was unacceptable, the latter
case only regrettable. Second, there was ‘the failure to secure general accep-
tance of the postulate that the good of the whole takes precedence over the
good of the part’ (Carr 1946: 166). Without such acceptances it was hard to
imagine an organization such as the League working, unless it were based
on the overwhelming predominance of power of its supporters. Carr’s
emphasis on power does not mean that he jettisoned the role of morality in
international affairs. He recommended a judicious blend of morality and
power, though compared with the national order, ‘in the international
order, the role of power is greater and that of morality less’ (Carr 1946:
168). Indeed Knutsen (1992: 268) considers, with much justification, that
Carr was not a ‘realist’ but ‘draws upon the Rousseauean tradition of social
thought and gives a dialectical account of the evolution of International
Relations.’ Though this may be so, his writings reflect much realist
thought of the inter-war period.

The major work of Georg Schwarzenberger, Power Politics (1941), also
took the failure of the League and the interwar system as a point of depar-
ture. On the question of collective security, the rock on which the League of
Nations was built, Schwarzenberger remarked, referring to bilateral pacts of
mutual assistance:

The very need for treaties of this sort proved that League members
either assumed that the system of the Covenant would be inadequate,
inoperative or too slow to be of use, or that the other members of the
League would not honour their obligations under the Covenant. Thus
they offer the most open refutation that can be imagined of the solution
envisaged by the drafters of the Covenant in a world imbued with
century-old traditions of power politics.

(Schwarzenberger 1941: 252)

During the latter part of the 1930s, supporters of the League had turned
their interest from the central question of peace and security to the more
peripheral areas of the economic and social activities of the League and of
agencies such as the ILO. Such an interest is shown by Lord Cecil in the
conclusion to his autobiography published in the same year as
Schwarzenberger’s book. Schwarzenberger was not convinced by the faith
placed in such functional links:

Organizations of a technical, commercial and professional kind, such as
the International Postal Union, the Bank of International Settlements,
white slave control or the Interparliamentary Union are, within a system
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of power politics, limited to that sphere of international relations which
is irrelevant from the standpoint of ‘high’ politics.

(Schwarzenberger 1941: 388)

Writing during uncertain times, Schwarzenberger was not aiming to
adopt a merely negative stance. Indeed, he desired international relations to
be based on a community spirit and founded on the rule of law, but he
thought that nothing was more dangerous to this objective than the belief
that ‘half-way houses like the League of Nations or limited plans for
economic co-operation are adequate to bring about this vital transformation’
(Schwarzenberger 1941: 11). International order and the rule of law in inter-
state relations presupposed national communities based on ‘justice, freedom,
truth and love’, Christian virtues to which Schwarzenberger recommended
Western states return (Schwarzenberger 1941: 434).

A strong Christian element is also to be found in the works of the
American writer Reinhold Niebuhr who, nevertheless, is to be counted
amongst the realist school. Niebuhr contrasted growth in man’s technical
achievement with the lack of advance in political areas:

Our problem is that technics have established a rudimentary world
community but have not integrated it organically, morally or politically.
They have created a community of mutual dependence, but not one of
mutual trust and respect.

(Niebuhr 1948: 379)

Niebuhr examined the case for world government, noting that almost all
the arguments for it rested on the ‘presupposition that the desirability of
world order proves the attainability of world government’ (Niebuhr 1948:
380). He identified two faults which undermined arguments for world
government: governments are not created by fiat but need a community for
their base; and governments ‘have only limited efficacy in integrating a
community’ (Niebuhr 1948: 380). Given the absence of such a community of
interest in the world, Niebuhr preferred the imperfections of the Charter of
the United Nations to an international organization that would attempt
world federation but would accomplish something a lot less spectacular.
However, he did note that ‘the international community is not totally lacking
in social tissue’ (Niebuhr 1948: 386). He listed economic interdependence,
fear of mutual annihilation and moral obligation as unifying factors in the
modern world. Pitted against these were the economic disparities in the
world, the negative effect of fear of destruction, and the lack of common
convictions on particular issues: ‘in short, the forces which are operating to
integrate the world community are limited’ (Niebuhr 1948: 388). Writing
during the initial night-frost of the Cold War, he tempered his realistic view
of the world with an appreciation that satisfaction with the status quo is in
itself dangerous: ‘we might also gradually establish a genuine sense of
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community with our foe, however small. No matter how stubbornly we resist
Russian pressures, we should still have a marginal sense of community with
the Soviet Union’ (Niebuhr 1948: 388). For this reason, Niebuhr placed
emphasis on international organizations such as the UN not as being nascent
world government but, in the Security Council, as being ‘a bridge of a sort
between the segments of a divided world’ (Niebuhr 1948: 382). The
Christian Niebuhr recognized that whilst individuals may be moral, the
morality of groups is much inferior: ‘it may be possible, though it is never
easy, to establish just relations between individuals within a group purely by
moral and rational suasion and accommodation. In inter-group relations this
is practically an impossibility’ (Niebuhr 1936: xxii–xxiii). Mankind might
dream of peace and brotherhood but has to content itself with a more modest
goal: ‘a society in which there will be enough justice, and in which coercion
will be sufficiently non-violent to prevent his common enterprise from
issuing into complete disaster’ (Niebuhr 1936: 22).

Perhaps the most famous member of the power politics or realist school is
Hans Morgenthau, author of the classic Politics among Nations (Morgenthau
1960), first published in 1948. Morgenthau was a German-born interna-
tional lawyer who emigrated in 1937 to the United States where his
post-war work had a deep influence on international relations thinking and
practice. Although he did not specifically devote any book to the problems
of international organizations, his works were so broad as to envelop the
general problems of relations between states and the specific questions of
interstate organizations. The three major elements that typify Morgenthau’s
writings (and the realist school generally) are:

• the beliefs that nation states are the most important actors in interna-
tional relations,

• that there is a clear distinction between domestic and international politics,
• and that international relations is predominantly about the struggle for

power and peace.
(Vasquez 1979: 211)

These basic tenets are reflected in Morgenthau’s treatment of interna-
tional organizations which are seen purely as interstate institutions,
important in so far as they are used in the search for power or in solving the
problem of peace.

A crucial sentence in Politics among Nations points to a central idea in
Morgenthau’s work: ‘The main signpost that helps political realism to find
its way through the landscape of international politics is the concept of
interest defined in terms of power’ (Morgenthau 1960: 5). Thus
‘International politics, like all politics, is a struggle for power’ (Morgenthau
1960: 27) and ‘When we speak of power, we mean man’s control over the
minds and actions of other men’ (Morgenthau 1960: 28). Furthermore, ‘All
politics, domestic and international, reveals three basic patterns; that is, all

Writings on international organizations 119



political phenomena can be reduced to one of three basic types. A political
policy seeks either to keep power, to increase power, or to demonstrate
power’ (Morgenthau 1960: 39). These policies are seen in three forms: the
politics of status quo, the politics of imperialism and the politics of prestige.
Morgenthau then evaluated ‘national power’ and limitations on it in the
form of balance of power, international morality and world public opinion,
and international law. He considered world politics in the mid-twentieth
century and the problem of peace. He examined attempts to obtain peace
through limitation (disarmament, collective security, judicial settlement,
peaceful change, international government), through transformation (into
either a world state or a world community) and through accommodation by
diplomacy. In his work, Morgenthau touched on the role of international
organizations, especially in his sections on international law, on peace
through limitation and on world community.

Morgenthau stressed that on the basis of international law there has been
built ‘an imposing edifice, consisting of thousands of treaties, hundreds of
decisions of international tribunals, and innumerable decisions of domestic
courts’. These regulated relations between states arose from:

the multiplicity and variety of international contacts, which are the result
of modern communications, international exchange of goods and services,
and the great number of international organizations in which most
nations have co-operated for the furtherance of their common interests.

(Morgenthau 1960: 277)

Whilst most international law has been respected, Morgenthau remarked
that when rules are violated, they are not always enforced; and that even
when enforcement is undertaken, it is not always effective. Mentioning the
Briand-Kellogg Pact, the Covenant of the League of Nations and the UN
Charter, he considered that:

These instruments are indeed of doubtful efficacy (that is, they are
frequently violated), and sometimes even of doubtful validity (that is,
they are often not enforced in case of violation). They are, however, not
typical of the traditional rules of international law.

(Morgenthau 1960: 277)

In the section on international government, Morgenthau noted that since
the start of the nineteenth century, each of the three world wars (the
Napoleonic War, the First and Second World Wars) had been followed by an
attempt to establish international government: the Holy Alliance, the
League of Nations and the United Nations. The first two attempts
foundered because of the varied interests of states involved, in particular
because of disagreements about the status quo they were supposed to be
supporting. According to Morgenthau,
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conflict between the British and French conceptions and policies did not,
however, wreck the League of Nations, as the conflict between Great
Britain and Russia had the Holy Alliance. It rather led to a creeping
paralysis in the political activities of the League and to its inability to
take determined action against threats to international order and peace.

(Morgenthau 1960: 469)

The League could only be said to have exercised governmental functions
in the area of the maintenance of international order and peace ‘in the rare
instances when either the interests of the great powers among its members
were not affected or the common interests of the most influential among
them seemed to require it’ (Morgenthau 1960: 471).

The United Nations was also seen by Morgenthau as being based on
unsure foundations, but for a different reason than for the League: after the
Second World War, the victorious powers ‘first created an international
government for the purpose of maintaining the status quo and after that
proposed to agree upon the status quo’. However, ‘Since such agreement has
never existed during the life span of the United Nations, the international
government of the United Nations, as envisaged by the Charter, has remained
a dead letter’ (Morgenthau 1960: 493–4). He referred to a ‘paralysed’ Security
Council with the General Assembly and Secretary-General of the UN both
displaying ‘weakness’ (Morgenthau 1960: 492–3) and with the whole organi-
zation achieving ‘little enough’ (Morgenthau 1960: 496). In his view,

The contribution the United Nations can make to the preservation of
peace, then, would lie in taking advantage of the opportunity that the
coexistence of the two blocs in the same international organization
provides for the unobtrusive resumption of the techniques of traditional
diplomacy.

(Morgenthau 1960: 497)

In examining the possibility of creating a world community based on a
range of international organizations such as UNESCO and the other special-
ized agencies, Morgenthau made the point that the creation of such a
community ‘presupposes at least the mitigation and minimization of inter-
national conflicts so that the interests uniting members of different nations
may outweigh the interests separating them’ (Morgenthau 1960: 536). On
the UN agencies, Morgenthau considered that:

the contributions international functional agencies make to the well-
being of members of all nations fade into the background. What stands
before the eyes of all are the immense political conflicts that divide the
great nations of the Earth and threaten the well-being of the loser, if not
his very existence.

(Morgenthau 1960: 528)
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In summary, Hans Morgenthau accepted that international organizations
have a place in international relations, though he was careful not to overstate
their importance in the search for power and peace in the world. He saw their
contribution as being modest and as part of the general intercourse between
states and their governments, and he gave no real consideration to interna-
tional non-governmental organizations. Furthermore, functional international
organizations, whilst recognized as being useful, were not given any partic-
ular role in solving the problem of peace. Even the United Nations was only
given credence in this context as ‘the new setting for the old techniques of
diplomacy’ (Morgenthau 1960: 497).

The realist or power politics school’s view of international organization is
open to three major criticisms. First, it could be claimed that from a moral
viewpoint, the power politics school is greatly lacking as it accepts too easily
the status quo in international politics and does not allow international
organizations a positive role in creating a better world. However, this is to
forget that in the writings of a number of the realist school – Carr,
Schwarzenberger and Niebuhr – there is a moral and often Christian aspect.
Hans Morgenthau was just as concerned with the moral aspects of politics as
were his contemporaries who rejected the power politics precepts. The depth
of his concern can be seen in his book Truth and Power: Essays of a Decade
1960–70 (Morgenthau 1970).

Second, the whole realist school, typified by the works of Morgenthau,
can be challenged exactly on its major claim, namely its realism. To what
extent does the school offer a useful description and explanation of interna-
tional relations? Vasquez (1979) has outlined how international relations
articles published prior to 1970 were dominated by the realist paradigm, yet
their hypotheses proved to be inaccurate and even did less well than ‘non-
realist’ hypotheses in their predictive power. Such findings tend to
undermine the strength of what has been the dominant international rela-
tions school in Western academia and suggest that alternative paradigms –
for example, the Marxist and the transnational – should be given more time
and consideration. This questioning of the power politics school’s work must
then also raise doubts about their rather dismissive treatment of interna-
tional organizations as being marginal in international relations.

Indeed, one of the major criticisms of the school’s treatment of interna-
tional organizations has been its emphasis on ‘high politics’, the question of
peace and war, to the neglect of ‘low politics’ such as economic, technical
and cultural relations. International organizations are seen just as instru-
ments of policy for states; international non-governmental organizations are
hardly considered. Nowadays, a neglect of economic relations and INGOs
seems an even greater omission.

In defence of this attitude, it should be remembered that most of the
power politics writings occurred before the massive expansion of INGOs
from the 1960s onwards. The school is rooted in the reaction to the infir-
mity of the Western democracies when faced by Hitler and Mussolini in the

122 Writings on international organizations



1930s and it found its feet in the immediate post-war Cold War period. It is
therefore understandable that it stresses ‘high politics’ and is antipathetic to
international organizations which were seen to be connected with the
discredited League of Nations and its intellectual supporters, or with the
original intentions of the United Nations before these were stalemated by
Great Power dissension.

Neo-realists

The output of the realists flagged in the 1970s, together with the global
power of the United States and in the face of new approaches to the study of
international relations. The neo-functionalist and interdependence branches
of reformist approaches (see next section) seemed to have taken into account
the rise in transnational, non-state elements in international relations and
the importance of economic factors in relations across international frontiers.

By the 1980s another brand of realism – the neo-realists – had digested
the new elements in international relations and reasserted some familiar
aspects. Perhaps in response to the reversion to traditional security thinking
by the Reagan administration in the United States, these authors tended to
stress the conflictual nature of international affairs, that this conflict was
primarily between nation states in the modern world, and that power and
security was a prime consideration in human motivations (Gilpin 1984:
227). The ‘new’ element in their writing is a matter of some debate
(Baldwin 1993; Kegley 1995; Keohane 1986a), but they had in common a
desire for more intellectual rigour in their work than some of the ‘old real-
ists’, a willingness to deal with relations in a world where US hegemony was
in question, and a preparedness to include economic factors in their calcula-
tions.

How then did the neo-realists treat international organizations? On the
whole they viewed them with the same jaundiced eye as did Morgenthau.
International organizations were seen as instruments of state policy, at most
common forums. Their role as independent actors in the international
system was not something that most of the neo-realists readily accepted.
Indeed, their doyen, Kenneth Waltz, forcefully reasserted the position of the
sovereign state in international politics:

for a theory that denies the central role of states will be needed only if
non-state actors develop to the point of rivalling or surpassing the great
powers, not just a few of the minor ones. They show no sign of doing that.

(Waltz 1986: 89)

Waltz, like others such as Gilpin (1981), was concerned with interna-
tional politics structured by the uneven distribution of power. International
institutions therefore reflected the realities of this situation and the major
international organizations, such as the United Nations or the Bretton
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Woods institutions, could be expected to bear the imprint of the main hege-
monic power (in these cases, the United States). If they tried to break away
from this straitjacket – as did the General Assembly of the UN in the 1970s
– they would find themselves side-tracked by that power.

The neo-realists accepted that hegemonic power could and would decline,
but were less able to deal with the consequences of this decline on the struc-
tures of international relations. How might they (including international
organizations) change ‘after hegemony’? It was to this question that Robert
Keohane addressed himself. He first admitted that: ‘Realism is particularly
weak in accounting for change, especially where the sources of that change
lie in the world political economy or in the domestic structures of states’
(Keohane 1986b: 159). He then referred to his own earlier works on
complex interdependence for inspiration (Keohane 1986b: 160). He saw the
need to supplement, though not replace, realist writings with theories, and
he stressed the importance of studying international institutions which, in
particular, would deal with the question of how co-operation can take place
in world politics without hegemony (Keohane 1984: 14). By the early 1990s
Keohane found a synthesis in the ‘institutionalist argument that borrows
elements from both liberalism and realism’ (Keohane 1993: 271). This
assumed that states were the principal actors in world politics and acted in
their own self-interests, both traditional realist tenets. Relative capabilities
– how power, wealth, etc. was distributed between the various states – was
important and states had to rely on their own actions to ensure relative gains
from cooperation. From the liberal side, Keohane’s institutionalism borrows
a greater emphasis on the role of international institutions ‘in changing
conceptions of self-interest’ (Keohane 1993).

During the period from about 1945 to 1965, international institutions
were shaped by the prevailing American hegemony. Keohane identified as
a problem the decline in resources that the United States government had
been willing to devote to the maintenance of this system (especially its
economic aspect) since the mid-1960s. As US hegemony declined, there
would be an increased need for international regimes – sets of rules, norms
and institutions – so that states could rub along together. Keohane saw the
regimes left by American hegemony as a good starting point for future co-
operation and thought that these should be adapted to meet the needs of
the new situation (1984: 244–6). This would at least make co-operation
possible, provide information for all about policies, intentions and values,
and would create a dependability in international relations (Keohane
1993: 259).

Keohane’s work has been criticized by the more staunch neo-realists.
Joseph Grieco (1993: 301–38) provided a comprehensive refutation of
Keohane’s leanings to a more liberal position and thereby advances a classic
statement of neo-realist concerns. He admits that institutionalism has made
important contributions: it has shown how the anarchical structure of inter-
national relations has created the problem of cheating for international
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cooperation. Second, it has focused on how international institutions help
states manage that problem and its symptoms. Third, they have caused the
neo-realists to look more carefully at the relative gains problem. This is the
case where states are less concerned with the absolute gains than with their
gains set aside those of other states which are seen as potential rivals. In
other words, it is better to agree to an arms control treaty allowing your
state to build three extra missiles and your opponent to build two extra
missiles than to tolerate a situation where you can build five more missiles (a
better absolute gain than the three) but your rival can build seven (they have
a stronger relative gain compared with the arms control treaty outcome).
Finally neo-realists have had to re-assess their views of the significance of
international institutions in the system.

This view of international institutions encompasses the neo-realist
understanding of the role of international organizations in the international
system. As mentioned, the realists view them as instruments of the
sovereign states. Neo-realists have refined this understanding by portraying
them as reflecting the hegemony of the most powerful members. They can
also provide forums with the potential to be somewhat more efficient than
traditional diplomacy or irregular conferences, though a danger comes
when they try to be actors in their own right. The successors of the tradi-
tional realists, such as Waltz (1979: 70–1) and Mearsheimer (1990) saw the
European Union’s predecessor, the European Communities (EC), as flour-
ishing because of the bipolar division of Europe by the USA and the Soviet
Union during the Cold War. The expectation was that, with the end of the
Cold War, the EC project would not advance but rather sink into disuse.
Though the EC faced a number of crises in the early 1990s, it did transform
itself into the European Union (EU) with an Economic and Monetary
Union (EMU) and a Common Foreign and Security Policy. Grieco (1993:
331) explained this in terms of states constituting collaborative rules for a
common interest, with the weaker states trying to construct rules that
allow them ‘effective voice opportunities’ to ‘ameliorate their domination
by stronger partners’. The weaker states – such as Belgium, Portugal or
even France in the EU – were trying to bind the stronger – Germany in
this case – into a form of relationship that avoids domination. Grieco
(1993: 335) admitted that realism ‘has not offered an explanation for the
tendency of states to undertake their cooperation through institutionalized
institutions’.

This challenge has been taken by those who have increasingly sought to
link a fairly realist understanding of world politics with domestic politics
in the leading state actors. An example is John Richards’s study of the
regulation of the international aviation markets in which he claims to
‘refine the realist understandings of power in international bargaining’
(1999: 33). Basically national politicians create and sustain international
institutions, including international organizations, ‘to maximise domes-
tic political advantage’ (Richards 1999: 9). His contention is that
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‘international institutions will be created when they are politically effi-
cient (that is, increase electoral support) for national politicians’ (Richards
1999: 3). Richards rejects a collective goods approach to international
institutions (such as that of Zacher and Sutton 1996) that sees such insti-
tutions as correcting the workings of the market internationally and
therefore producing economic benefits all round. However, he also rejects
the ‘hard realist’ approach that claims that institutions, including interna-
tional organizations, merely reflect the power capabilities in the
international system, as in Krasner’s statement that ‘stronger states have
simply done what they have pleased’ (1991: 337). Richards still claims
that international institutions are the instruments of states. Because such
institutions as the international organizations that regulate international
travel define property rights internationally, they alter the marketplace
leaving gains for some and losses for others. This being so, the building of
such institutions internationally is bound to trigger a ‘fierce domestic
political battle’ (Richards 1999: 9). Thus what happens to and in interna-
tional organizations can be used by domestic politicians to maximize their
own domestic advantage. This is a view that may attract support within
the United States, though may be less resonant in some of the smaller and
weaker states.

A similar view has been taken by the liberal intergovernmentalists who
have examined the European Union (EU). Moravcsik (1993, 1998) has
pointed out that governmental strategies within the EU have been domi-
nated by preferences and power. Cooperation and integration were thus seen
as useful strategies if they furthered a government’s control over its domestic
affairs and agenda. Moravcsik thus sees the EU as ‘a successful intergovern-
mental regime designed to manage economic interdependence through
negotiated policy co-ordination’ (1993: 474).

The neo-realists have been attacked on many grounds, not least for
providing no advance on the works of the ‘old realists’ (see Ashley 1984).
Like their realist predecessors, the predictive power of their work has been
challenged, particularly their inability to foresee the end of the Cold War and
of the Soviet Union (Scholte 1993: 8). Scholte also criticizes them for not
addressing global issues, such as welfare questions and pollution, that domi-
nate the world of the late twentieth and early twenty-first centuries. This
questions the descriptive ability of the neo-realists: is what they describe any
more ‘realistic’ than their realist predecessors? They have, on the whole, been
as uninterested as their predecessors in the role of international organizations.
The main exception until the 1990s was Robert Keohane whose earlier works
on interdependence served him well on that score. Even here, the criticism
can be made that his view is basically conservative and was concerned little
with the interests of the Third World. Some of the writers on economic coop-
eration and integration in the 1990s accepted many of the neo-realist
assumptions about national interests in international organization. They have
brought to the field a more refined view of the relationship between govern-
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ments and international organizations, and have left behind the Cold War
realist emphasis on the military aspects of power.

REFORMISTS

The realist writers, despite their differing valuations of the worth of certain
international organizations, have in common a state-centric approach to inter-
national relations. Though some were concerned that governments should
reflect more the (inevitably) good intentions of their citizens in international
affairs, or that world organizations should have more power to deal with
warlike or renegade states, their focus of attention is the international govern-
mental organization (IGO). A noticeable development in international relations
literature since the Second World War has been the movement away from this
state-centred view towards one that admits the importance of international
actors other than the sovereign state. These include IGOs in their own right
(rather than as meeting places or instruments of their member states), INGOs,
transnational organizations, political groups and individual citizens. Although
many publications just describe these new phenomena which have become
more active in the last forty years, there is also a prescriptive element to some of
the writings. They tend to prescribe increased non-state activity in interna-
tional relations as a way of underpinning closer relations between states and
societies or undermining hostile attitudes by governments (Weiss and
Gordenker 1996; Willetts 1996; Gordenker and Weiss 1998). Whilst this
general reformist viewpoint is similar to realist approaches in accepting the
importance of the state relations in international politics, it does not accept
either the monopoly of the state in the system or that states are unitary, rational
actors. In summary the key aspects of a reformist approach to international rela-
tions includes a number of the following:

1 The belief in reason in human nature and in progress: the frequency and
level of war can be reduced, for example.

2 International relations can be cooperative rather than conflictual.
3 Though states are important in international relations, they are not the

only actors.
4 States are not unitary actors, with their decisions internationally reflecting

internal divisions and interests. They do not therefore necessarily maximize
the ‘interests’ of the state.

5 The international system, especially parts of it, contains the elements of
international society and relies on a variety of international institutions,
including international organizations.

The reformist approach to the study of international relations has conse-
quences for the consideration of international organizations and has made a
noticeable contribution to the literature on the subject, especially since the
1950s. However, there is a background to the above ideas that can be seen in
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the earlier writings of Grotius, Locke, Bentham and Kant (Jackson and
Sørensen 1999: 108–11; Viotti and Kaupi 1999: 200–4). An understanding of
the current reformist approaches to international organizations can be helped by
reference to some of the writers on international law, which will form one
section below.

International lawyers

Much of the literature about international organizations is descriptive, often
dealing with several organizations and giving particular emphasis to the
League of Nations and UN, sometimes dealing with one organization such as
NATO, the OAU or the EU. Leading works in this area are those of the inter-
national lawyers who give particular consideration to the constitutions of
international organizations, their legal personalities and institutional prob-
lems. Indeed, it was probably the Professor of Law at Edinburgh University, J.
Lorimer, who first coined the expression ‘international organization’ in 1867.

Contributions to the study of international organizations have been
made by British legal experts and historians such as Zimmern in his study
The League of Nations and the Rule of Law (Zimmern 1939) and J.L. Brierly’s
comparison of the newly emerged United Nations with the structure and
aims of the then dying League. Brierly demonstrated a strong preference for
the intrusion of international law into economic and social affairs so that
the generic grievances of states may be removed (Brierly 1946: 93). Hersch
Lauterpacht published The Development of International Law by the Permanent
Court of International Justice in 1934, and this was later matched in the
United States by Judge Manley O. Hudson’s International Tribunals, Past
and Future (1944). Wilfred Jenks, the Legal Adviser to the ILO,
contributed not just on that organization (Jenks 1962a) but also more
general works on international organizations (Jenks 1945a, 1945b, 1962b).
He stressed the need to marry the craft of the international lawyer with the
prudence of the politician to develop an effective system of international
organization:

Institutional development is primarily the responsibility of statesman-
ship; it must be guided and controlled by a true appreciation of political
forces.…The greatest of legal traditions is still to be created; its texture
will be largely determined by the quality of the craftsmanship which
international lawyers place at the disposal of statesmen during the next
generation.

(Jenks 1945a: 71–2)

Later international institutions’ textbooks were provided by two
European international lawyers. Henry Schermers, Professor of Law at the
University of Amsterdam, restricted himself to ‘international institutional
law’ which ‘by concerning itself with the structure and functions of inter-
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national organizations…tries to explain the present development and to
promote the harmonious growth of international organization’ (Schermers
1972: 2). He dealt with the participants in international organizations, the
general rules for their organs, and the activities of these organs from
primarily a legal viewpoint. A similar approach was adopted by the British
international legal expert, D.W. Bowett, whose book The Law of
International Institutions (1970) placed greater emphasis on particular insti-
tutions – the League, the UN and its specialized agencies, the regional
organizations, the juridical institutions – as well as dealing with general
questions such as the international personality of the organizations and
their impact on the doctrine of the sovereign equality of states. For a blend
of sociology, history and international law, the work of Paul Reuter,
Professor of International Law at Paris University, is unsurpassed. In
International Institutions (1958) he examined the phenomenon of interna-
tional organization rather than just the organizations and institutions, and
therefore spent some time on the nature of international society, the
origins and foundations of international institutions as well as the position
of states in international society.

Some post-Cold War studies have moved away from what they regarded
as ‘esoteric descriptions of the law’ (Ku and Diehl 1998: 3) and have
instead examined ‘international law’s influence on political behavior’ (Ku
and Diehl 1998: 3). One of the bases of such an approach is that ‘interna-
tional organizations, non-governmental organizations, multinational
corporations and even private individuals have come to play an increasing
role in international relations, and accordingly international legal rules
have evolved to engage these new actors’ (Ku and Diehl 1998: 3).
International law is seen both as an operating system and a normative
system for international relations. As the former, it ‘sets the general pro-
cedures and institutions for the conduct of international relations…it
provides the framework for establishing rules and norms, outlines the
parameters of interaction, and provides the procedures and forums for
resolving disputes among those taking part in these interactions’ (Ku and
Diehl 1998: 6–7). As a normative system, international law ‘gives form to
the aspirations and values of the participants of the system…[It] is a
product of the structures and processes that make up the operating
system…[It] takes on a principally legislative character, by mandating
particular values and directing specific changes in state behavior’ (Ku and
Diehl 1998: 7). More traditional approaches to international law tended to
describe the role of international organizations as part of the operating
system. Legal texts published in the last decade or so of the twentieth
century looked increasingly at the position of international organizations –
not least those of the UN system – in a normative framework, especially in
functional areas such as human rights (Alston 1998), the environment
(Kiss 1998), the global commons (Joyner and Martell 1998) and women’s
issues (Berkovitch 1999; Wright 1993: 75–88).
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International lawyers have also given extensive consideration to particular
institutions. The League of Nations attracted special attention as lawyers
played an important role in its drafting and as it had as its aims the
promotion of international co-operation and the achievement of interna-
tional peace and security:

by the firm establishment of the understandings of international law as
the actual rule of conduct among Governments, and by the maintenance
of justice and a scrupulous respect for all treaty obligations in the deal-
ings of organised peoples with one another.

(Preamble to the Covenant)

Furthermore, the central part of the Covenant dealing with the keeping
of peace (Articles 12–16), adopted a legalistic approach in defining an act of
war against all League members as being resort to war in disregard of
Articles 12, 13 or 15 (Article 16 (1)). In other words, the cardinal sin was
the breaking of the legal agreement made with other states. International
lawyers in particular were concerned with how international law might be
agreed, judged and enforced: in the inter-war period they turned much of
their attention to the activities of the Permanent Court of International
Justice and the League of Nations. Judge Hersch Lauterpacht, for example,
considered that all international disputes were justiciable and thus open to
solution by the judicial process in international law. He considered the
League to be a useful step in the development of international law and the
sanctions allowed for in Article 16 of the Covenant as marking ‘the first
step’ towards the collective enforcement of international law (Lauterpacht
1970: 19).

The League had its advocates among other legal writers. Alfred Zimmern,
writing in 1938, set the League’s activities and institutions against the back-
drop of the gathering storm in Europe. He still found much to say for it: it
had developed and expanded the old diplomatic system, had encouraged co-
operation in many areas, and at least represented an attempt to eliminate
war even during a period of what Zimmern called ‘earthquakes’ (Zimmern
1939: 491–509). Lord Robert Cecil, one of the founders of the League as
well as a lawyer and Conservative politician, admitted when writing in 1941
the failure of the organization in preventing aggressive powers.
Nevertheless, he hoped that it would be reformulated after hostilities with a
core of confederation of European states, ‘the central object of which should
be the preservation of the European peace’. Peace in the rest of the world
would depend pretty well on the then just-existing Covenant with some
small changes. Cecil did admit that ‘another piece of machinery’ could do
little unless the peoples and governments ‘really put the enforcement of law
and maintenance of peace as the first and greatest national interests’ (Cecil
1941: 349–51).

The hopes of those who yearned for legal solutions to international
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disputes clearly declined as the UN Charter, with its emphasis on political
solutions to what were political disputes, replaced the optimistic legal
formulas of the League Covenant. The UN Charter was not to be without its
international legal commentators. Indeed, two early standard books on the
UN are by distinguished lawyers, Kelsen (1950) and Goodrich et al. (1969),
though the latter have admitted that when interpreting the Charter:

since the responsibility for interpretation is vested in organs and
members alike, the process is more likely to be political than judi-
cial…Decisions tend to reflect the common interests of members in
achieving certain results.

(Goodrich et al. 1969: 15)

Other legal commentators have placed emphasis on the role of interna-
tional organizations in the development of particular aspects of international
law and again have seen the development of the rules and norms of interna-
tional society – however imperfect – in these cases. Examples are Kratochwil
(1989) who who has written generally on the subject, Jackson (1997) and
Thomas and Meyer (1997) on the world trading system, Kiss and Shelton
(1991) on international environmental law, and Human Rights Watch
(1992, 1999) and Bianchi (1997) on human rights issue.

International government/governance

Another American legal authority, Clyde Eagleton, gave the United Nations
a critical though somewhat understanding appreciation, summing up its
dilemma thus: ‘If the United Nations cannot do more than it has, the fault
lies with the Members who made it and operate it, and who, it seems, still
prefer the tooth and the fang to international law and order’ (Eagleton 1948:
552).

Eagleton placed the record of the United Nations in the context of its
predecessors in the history of the growth of international government, and of
its legal and political background. He examined proposals to achieve the
‘international government’ that the UN failed to reach but concluded that a
change in the attitudes of states and their peoples is needed first (Eagleton
1948: 583). Eagleton’s work underlined the point made by Evan Luard in
his International Agencies (1977), that with the existence of the UN and its
associated agencies, many of the world’s problems are not without institu-
tions exercising authority over them. The powers of this range of
organization can be questioned, as can their standing in relation to their
sovereign state members, but their existence in the post-war world – and
their growth from their nineteenth-century beginnings – is a reality.

This interest in the growth of ‘international government’ is neither new
nor restricted to the legal profession. One of the earlier publications on the
subject was by the writer Leonard Woolf, who was a founder of the Fabian
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Society, the reformist discussion group within the British Labour Party.
Writing in 1916, he outlined the extent to which ‘international govern-
ment’ had been accepted through diplomatic gatherings, the use of public
and private international unions and the increase in commodity agreements,
and he put forward plans for the further regulation of international activity.
‘If war is to be prevented’, he claimed, ‘states must submit to some interna-
tional control and government in their political and administrative relations’
(Woolf 1916: 228). He advanced a Fabian Committee plan for ‘The
Supranational Authority that will Prevent War’, elements of which found
their way into the League Covenant and which, inter alia, recommended ‘the
establishment of an International High Court, an International Council of
states’ representatives and an International Secretariat’. Woolf and his Fabian
colleagues hoped that with this machinery, legal, justiciable disputes would
be submitted to the Court or a similar tribunal and other disputes to the
Council for settlement, with the parties to the dispute constrained from
warlike action for a period of a year. Provision was to be made for sanctions
which all states should put into operation and all agreed ‘to make common
cause, even to the extent of war, against any constituent State which violates
this fundamental agreement’ (Woolf 1916: 233).

Woolf, together with jurists such as Hersch Lauterpacht and Alfred
Zimmern and British political writers like Philip Noel-Baker, Lord Cecil
and Gilbert Murray, represented both the practical and intellectual
supporters of the League of Nations in the interwar period who were often
classified as ‘idealists’ or neo-Grotians. Hedley Bull (1966: 52–5)
described the central Grotian assumption (named after the seventeenth-
century legal writer Hugo Grotius) as being ‘that of the solidarity, or
potential solidarity, of the states comprising international society, with
respect to the enforcement of the law’ and Grotius’s basic criterion of just
war being fought in order to enforce rights; a notion clearly echoed in the
Fabian Committee’s ‘The Supranational Authority that will Prevent War’.
Bull criticized the way this group lost sight of international politics in
their preoccupation with international law, international organization and
international society:

In dealing with international morality, which they were inclined to
confuse with international law, they contributed only a narrow and
uncritical rectitude which exalted the international interest over
national interests (but without asking how the former was to be deter-
mined), constitutional reform over revolution as the means of
transcending the society of sovereign states (but without considering
whether states could become the agents of their own extinction), and
respect for legality over the need for change (but without facing up to
the fact that the international legal system, as they construed it, could
not accommodate change).

(Bull 1972: 36)
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This is a telling enough assessment of the idealists’ views, including their
writings on international organizations. However, the background of the
group should be remembered: they represented a generation devastated by
the First World War and which was used to a national society (early
twentieth-century Britain) that had benefited through institutional change
and in which the rule of law had not precluded reform. The League of
Nations, the Permanent Court of International Justice (PCIJ) and the ILO
were for them part of ‘a Great Experiment’, to use Lord Cecil’s phrase.

Writers in the last quarter of the twentieth century picked up and devel-
oped many of the notions current in the above literature and stressed how
international intercourse had been governed by a body of laws, rules and
regulations and by institutions, including international organizations.
Though they have kept the analogy with the domestic government of citi-
zens, they have preferred the term international governance, demonstrating
that such a system does not have the sort of enforcement powers expected of
national governments. Notions of global governance have been covered
above, where reference has been made to the idea of an international regime
(pp. 108–10). This concept helped bring international organizations into the
wider literature about international cooperation and governance in a state of
anarchy, meaning an absence of international government with significant
enforcement powers.

In the early and mid-1990s attention was again turned to the manage-
ment of the international environment in the wake of the UN Conference
on Environment and Development (UNCED) at Rio de Janeiro, Brazil.
The environment seemed to be a classic candidate for global governance,
partly because it was global and partly because of the range of institutions
involved in its management. In the words of Joseph Nye, ‘effective inter-
national environmental institutions thus helped to overcome some of the
typical national bottlenecks that hinder coordinated measures to reverse
the frightening trends of global environmental degradation and improve
the possibility of sustainable development of our planet’ (Nye 1995: x)
The assumption of Keohane et al. was that while states may have difficulty
addressing international environmental problems, cooperation between
governments could bring dividends. Effective international institutions
were needed which may take the form of international organizations,
regimes or informal conventions. They were seen, in the words of Maurice
Strong (Secretary-General of UNCED) as ‘the basic framework for a world
system of governance which is imperative to the effective functioning of
our global society’ (1990: 211–12). The aim was pragmatic – to see
whether the international institutions covering the environment had made
a positive difference, especially in the political field.

Case studies were presented that explored the impact of international
institutions with three conditions essential for effective action on the
environment: ‘high levels of government concern, a hospitable contractual envi-
ronment…sufficient political and administrative capacity in national
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governments’ (Keohane et al. 1995: 11). The case studies were seen in terms
of agenda setting, international policies and national policy responses
(Keohane et al. 1995). The three authors were aware of the strong influence
of state powers in international institutions and of their meagre results in
some areas. Nevertheless, they set down three conditions under which ‘inter-
national institutions can alter the behavior of state actors, and in turn
improve environmental quality’ (Keohane et al. 1995: 19). These are:

1 governmental concern has to be high enough to prompt the use of scarce
resources to tackle the problem;

2 there has to be a contractual environment where states make credible
commitments and make and keep agreements that ‘incorporate jointly
enacted rules, without debilitating fear of free-riding or cheating by others’;

3 states should have the political and administrative capacity to make the
domestic adjustments necessary to implement international norms,
principles and rules (Keohane et al. 1995: 19–20).

The emphasis in this view of global governance is on the relationship
between the international and the national.

Part of global governance – as noted in Chapter 3 – are international
regimes. These are ‘sets of implicit or explicit principles, norms, rules and
decision-making procedures around which actors’ expectations converge in a
given area of international relations’ (Krasner 1983: 2). They are subsets of
international society and its institutions. International regimes, which are
often specialized arrangements limited by function or geographical area, are
arrangements that govern cooperative behaviour internationally. There are
thus more widely drawn than international organizations. The latter,
according to one of the most prolific writers on the subject, Oran Young
(1989, 1994), can both stimulate the process of regime formation and can
help implement their provisions (Young 1994: 164).

Functionalists

An early break with the traditional view of international organizations based
on the state-centric model can be seen in Leonard Woolf’s book International
Government. Although still primarily concerned with interstate relations and
the questions of peace and security, a sizeable section of his writings cover
governmental technical and economic co-operation and INGOs:

We are accustomed to regard the world as neatly divided into compart-
ments called states or nations…But this vision of the world divided into
isolated compartments is not a true reflection of facts as they exist in a
large portion of the earth today.

(Woolf 1916: 216–17)
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Such a step placing greater emphasis on non-state international rela-
tions was taken further in the writings of the Romanian-born author
David Mitrany. Mitrany’s ideas, known as the functionalist approach to
international politics, were inspired by his early life in the Balkans. He
found much intellectual stimulation after coming to London in 1912 and
working together with Leonard Woolf, among others, in the League of
Nations Society, the Labour Party’s Advisory Committee on International
Affairs, and the Fabian Society. His two major early works were The
Progress of International Government (first published in 1932, reprinted in
Mitrany (1975a)) and A Working Peace System (first published in 1943,
republished in 1966), though he also made a substantial contribution in
articles until his death in 1975. Many of his writings together with an
autobiographical piece and an introduction are gathered together in The
Functional Theory of Politics (Mitrany 1975a). In his 1932 work he outlined
the nineteenth-century growth in international government along similar
lines as Woolf:

The nineteenth century produced that amazing growth in the material
equipment of civilization, which welded the world together into one
organic whole, making each people a partner in the fate of all. The
outward expression of that change was the appearance of world-wide
popular movements and the making of innumerable private and public
international agreements.

(Mitrany 1975a: 89)

Mitrany was concerned that the rise of the nation-state and the insistence
of new states on the doctrine of sovereign equality when they were clearly
weaker and smaller than the Great Powers hindered international co-
operation in, for example, the economic sphere. However, he saw that the
force of events was working against ‘statism’:

No matter what the size and shape of the particular community, its
functions are such that they have to be organized; and the forces and
factors now at work no longer have any true relation to the old political
divisions, within or without the state. The new functions imposed upon
our political institutions are compelling a complete reconstruction of
the technique of government, on a purely practical basis. I reach that
conclusion by asking at the outset not, ‘what is the ideal form for an
international society?’; but rather, ‘what are its essential functions?’

(Mitrany 1975a: 99)

He claimed that essentially the aims of international government were
no different from those of municipal government: to create equality before
the law for all members of the community and to promote social justice.
To expect to achieve the first aim in international society where states were
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neither equal nor unchanging units would be unreasonable. It would be far
more practical to compromise this aim and establish a League of Nations
in which Great Powers would be directly represented. Secondary states
would have group representation and smaller states would have ‘panel
representation’. At the same time, secondary bodies would be set up in
various parts of the world as organs of regional groupings of states and
these bodies would be connected with, and subordinate to, the new central
League organs. They would also be able to deal with problems more
readily, especially as the unanimity of all states would not be needed for a
settlement.

These suggestions are not the novel aspects of Mitrany’s work. They are
important in changing the emphasis away from the rights of states
towards the duties, or at least the activities, of states. Still the concern was
with arranging relations between states. In a paper submitted to the
British Foreign Office in 1941 and in his study A Working Peace System
(1966), Mitrany concentrated on how the functions of government might
be carried out more expeditiously. He recognized that within liberal
democratic states the line between which functions are carried out by
public and by private action was shifting and that this line ‘under the
pressure of fresh social needs and demands…must be left free to move
with them’. A similar demarcation existed in the territorial sphere interna-
tionally: some functions (e.g. railway systems) could best be organized
continentally, some intercontinentally (e.g. shipping) and some universally
(e.g. aviation). However, there would be no need for rigid patterns except
perhaps in the exercise of negative functions – those related to security
where more formal, static institutions would be needed. In the field of
positive functions (those related to economic, cultural and social affairs),
the dimensions, organs and powers of any organization would be deter-
mined by the nature of the function and would be fairly flexible. Mitrany
foresaw the establishment of functional bodies ‘with autonomous tasks and
powers’ which would ‘do things jointly’. This would link ‘authority to a
specific activity’ thus breaking away ‘from the traditional link between
authority and a definite territory’ (Mitrany 1966: 125). This move would
avoid the sterility of many of the wartime suggestions for post-war federa-
tions or constitutional innovations in the United Nations, which
foundered on the opposition of sovereign state resistance. Mitrany hoped
that the number of international agencies that had existed before the
Second World War, augmented by the Allied boards during the war itself,
would serve as the basis for the network of international government. He
quoted with obvious approval the words of an American scholar, J. Payson
Wild, Jr, on the various wartime experiments:

The lines between domestic and international activity are blurred,
and national administrative agencies of the Powers concerned some-
times engage in domestic business, and at other times extend their
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functions into the international sphere. The result is a conglomera-
tion of international board and domestic staff whose duties
intermingle. Administrative officers of national units deal directly
with their opposite numbers in other states without benefit of diplo-
matic intermediaries, and simultaneously perform both national and
international tasks. So far no attempt has been made to establish a
super-state.

(Mitrany 1966: 167)

Mitrany’s vision is of a world in which the functions of everyday social
life – transport, health care, communications, agriculture, industrial
development, scientific development and so on – are no longer assiduously
carried on within the confines of each sovereign state but are undertaken
across frontiers on a regional, continental or universal basis. These activi-
ties would be overseen by international organizations which would be
more like boards of management. The functional agencies of the UN (the
ILO, WHO, FAO, etc.) already undertake such co-operative tasks, as do
some non-governmental groupings of specialists (League of Red Cross
Societies, World Scout Movement, etc.). However, the line between what
has been done internationally and domestically has been drawn very much
to the benefit of the latter; and international activities have been riddled
with political disputes, many of which have little to do with the good
management of the function involved. Mitrany’s scheme would gradually
lower the line to allow more functions to be carried out at the level where
they work more efficiently and would provide management of these func-
tions rather than political interference. Not only would this development
benefit the general social welfare of the world, it would also help to solve
the problem of peace and security. The Lilliputian ties of international
functional co-operation would pin down the giant of conflict, weakening
the urge to destruction and warfare by the promise of construction and co-
existence.

The functional approach does not focus solely on intergovernmental
organization but allows for a network of specialized agencies, many of
which could be non-governmental. It differs in emphasis from the main-
stream traditionalist writings, and Mitrany’s work presaged a move away
from interstate relations to world politics. Whilst ‘the functional approach
does not offend against the sentiment of nationality or the pride of
sovereignty’ (Mitrany 1965: 139), there is no doubt that it is meant to
weaken the importance and power of the ‘middle man’ between the indi-
vidual and a world community: the sovereign state. The feeling of
solidarity encouraged by functional links is not between states but between
people or associations of individuals: ‘Each of us is in fact a ‘bundle’ of
functional loyalties; so that to build a world community upon such a
conception is merely to extend and consolidate it also between societies and
groups’ (Mitrany 1965: 143).
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Such an imaginative approach to world problems and the mundane, hard-
working, apolitical role it implies for international organizations has its
faults. To criticize Mitrany’s functionalism as being impractical is unfair
both because international functional links have grown, especially since the
Second World War, and because Mitrany’s approach is a gradual one; he did
not expect it to be adopted overnight. Even so, it does have certain ambi-
tious aspects, which should be critically examined.

First, despite the reference to possible regional functional arrangements,
Mitrany’s plans run counter to the notion of all-embracing regional organi-
zations such as the European Communities, now European Union (Mitrany
1975b: 53–78). Whilst these organizations may link their ‘authority to a
specific activity’ such as the conditions for running the coal and steel indus-
tries or the agriculture of the EU’s member states, they still hold to ‘the
traditional link between authority and a definite territory’. The coal and
steel policies or the Common Agricultural Policy of the EU are not extended
to the industries and farmers of other non-member countries who may wish
to participate in their schemes. Yet it can be argued that it is precisely in
these limited geographical blocs that functional arrangements are best
executed, with limitations on membership. To work properly, schemes must
encompass defined areas with a good deal in common – the flexibility of
Mitrany’s proposal would soon break down or the members would have
so little in common in, for example, the running of agriculture that co-
operation would be difficult or non-productive. Furthermore, these regional
arrangements overcome the problems of deciding ‘the meaning, boundaries,
and consequences of any particular function’ (McLaren 1985: 142).

Second, Mitrany did not really envisage any political control of the functional
ties between countries, thus distinguishing him from the more traditionalist
approach to international organizations. He was hopeful that the problems of co-
ordination between functional agencies could be worked out as they arose:

To prescribe for the sake of traditional neatness something more definite
than the guidance and supervision of, e.g., the Economic and Social
Council, would be to distort the whole conception from the start…To
impose upon them [functional bodies] a ‘co-ordination’ authority, with
anything like controlling status, would be to move again towards that
accumulation of power at the centre.

(Mitrany 1965: 143)

Thus the institutions of the European Communities – the Council of
Ministers, the Commission, the Court of Justice, The European
Parliament, the Economic and Social Committee – were an anathema for
Mitrany. They were just mirroring the political controls of the nation state
at a part-continental level and, according to Mitrany: ‘Continental unions
would have a more real chance than individual states to practise the
autarky that makes for division’ (Mitrany 1966: 27). This may offend
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against the functionalists’ hope for a universal approach to problems, but
the abhorrence of political institutions is strange when the functional
agencies will, after all, be making political decisions – decisions
concerning the authoritative allocation of resources. Not only will interna-
tional functional transport organizations, established according to Mitrany,
have to decide that certain areas will be well served by railways and roads,
others not; some ports built up, others left to decay; some airlines
expanded while others are allowed to contract; but decisions will have to
be made on how to distribute scarce resources between, for example,
investment in transport or building more hospitals, or restructuring the
steel industry throughout the area covered by the organizations. These are
political decisions. In a period of economic growth and plenty, their polit-
ical nature may be less obvious as resources are available for almost every
plan advanced by world or regional shipping, aviation, health or steel
organizations. Otherwise there must surely be a system by which scarce
resources are allocated. This problem was faced squarely by Mitrany’s
successors in the neofunctionalist school (dealt with in the section that
follows), but it does seem from Mitrany’s writings that ‘the world of func-
tionalism is a world of unlimited resources’ (McLaren 1985: 146).

A third problem in Mitrany’s approach is brought out in a comment by Inis
Claude: ‘The functional theory of international organizations…is ultimately
concerned with the issue of political and military struggle; functionalism
treats the promotion of welfare as an indirect approach to the prevention of
warfare’ (Claude 1968: 34–5). Mitrany quoted Claude with approval,
implying that functionalism would indeed make a positive contribution
(albeit indirectly) to the prevention of war. This proposition is open to several
criticisms. Given the level of armaments in the world and the potential for
conflict, the contribution to peace made by functional activities may come too
late. A youth group exchange between the USA and China may bode well for
the future, but will be of little use if the respective parties are beaten to their
destinations by intercontinental ballistic missiles. Furthermore, the promotion
of welfare may increase international conflict by increasing expectations.
Especially if social and economic changes are brought about by international
functional agencies, developing countries’ political leaderships may find it
increasingly difficult to meet their populations’ demands for more economic
benefits, for a fairer distribution of benefits or, in some cases, for control of the
social consequences of economic growth. Internal strife and unrest may then
spill over into international conflict. Finally, Mitrany claims that ‘the func-
tional approach circumvents ideological and racial divisions, as it does
territorial frontiers’ (Mitrany 1975a: 226). There is good evidence that the
opposite has been happening: that the existing functional organizations such
as UNESCO, WHO and ILO have been riddled with ideological and racial (or
at least North–South) divisions which have reflected political arguments
outside the organizations but have nevertheless adversely affected their basic
work (Ghebali 1986: 118–36; Imber 1989).
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Neo-functionalists

The move away from the state-centric view of international organization
started by Woolf and Mitrany was continued in the immediate post-war
period by social scientists applying aspects of functionalist theory to
European and Atlantic institutions. This new functionalist approach showed
particular interest in the European Communities (EC, later European Union
(EU)) which arose in the wake of the Schuman Plan. In May 1950 Robert
Schuman, the French Foreign Minister, advanced the idea that West
European states should establish a ‘High Authority’ with powers to admin-
ister their coal and steel industries. Negotiations on the details of this plan
led to the signing of the Treaty of Paris in April 1951 by France, West
Germany, Italy, the Netherlands, Belgium and Luxembourg (‘the Six’). This
gave substance to the idea that functional activity could be managed across
frontiers by an organization over and above the governments of the member
states, a supranational authority. The idea was widened to cover an expanded
range of economic activity when the Six established the European Economic
Community (EEC) with the Treaty of Rome in March 1957. An Atomic
Energy Community (Euratom) was established at the same time. However,
the element of supranationality was diluted in the High Authority’s
successor (the Commission of the EEC) having only limited decision-making
powers and having mostly the task of proposing action to the representatives
of the member states sitting in the Council of Ministers. Despite this, other
Community institutions contained the germ of supranationality: the Court
of Justice employing Community rather than national laws; a European
Parliament which was eventually elected by direct elections among a
Community-wide electorate voting for Community-based parties; and
interest groups representing farmers, consumers, trade unions and business
on a Community rather than a national basis.

These innovations in Western Europe triggered a spate of literature,
primarily in the United States, which examined the nature and purpose of
the Community institutions. The dominant strand amongst this writing was
that of the neo-functionalists, specifically Ernst Haas, Leon Lindberg and
Joseph Nye, whose works are of importance in the study of international
organizations. In contrast to Mitrany, the new functionalists tended at first
to limit their study to developments in Western Europe (Haas’s Beyond the
Nation State (1964) being a noticeable exception), especially the EC, al-
though later comparisons were made with the growth of common markets in
Africa, East Europe and Latin America. On the whole, the neo-functionalists
had retreated from Mitrany’s world view.

The neo-functionalists also realized the dilemma faced by Mitrany in
dealing with political decisions and did not flinch in introducing a
method of making necessary choices at the international level. Indeed, this
was the kernel of their ideas: that not only specific functions would be
carried out at the subcontinental rather than the national level, but that
the decisions concerning these functions would be made at that level –
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with important consequences for those groups interested in the decisions
and also affecting other areas of policy. For example, suppose the Economic
Coal and Steel Community (ECSC) required that the steel industry be
organized as a West European entity instead of a number of national
industries all controlled by different regulations, and that a supranational
authority be created to decide on the policy for the running of the West
European steel industries. In consequence those involved in, say, the
French steel industry would switch their attention away from Paris, where
policy was previously made, to Brussels where ECSC policy is made.
Furthermore a Community, rather than national, policy on steel could spill
over into creating a Community policy for coal, transport and other associ-
ated activities. As the number of functional policies decided at a
Community rather than a national level expanded, so the need for political
action at this higher level would grow, and the political systems of the
countries involved would become inexorably intertwined. This was the
logic of the innovator of the Schuman Plan idea, Jean Monnet, who
considered that the establishment of a coal and steel community followed
by similar organizations dealing with other functional areas – agriculture,
transport, trade, defence – would be steps on the way to ‘building Europe’.
The end would be an economically and politically integrated Europe: in
Monnet’s scheme, a federal West European state. The means would be
functional but with a political content.

In his study of the ECSC, Ernst Haas examined this strategy and also
defined political integration in its ideal type as being ‘the process whereby
political actors in several distinct national settings are persuaded to shift
their loyalties, expectations and political activities toward a new centre,
whose institutions possess or demand, jurisdiction over the pre-existing
national states’ (Haas 1958: 16). This ‘new centre’ would be the power-
house managing the political problems of functional cooperation, the High
Authority of the ECSC and the institutions of the EEC. The ‘political actors’
involved would be those elites leading the political groups habitually
concerned with public decision-making and would include trade union offi-
cials, business and trade representatives, higher civil servants, and active
politicians. As these elites turned their attention to the new political centre,
they would find that Community policy in one area ‘can be made real only if
the task itself is expanded’ (Haas 1961: 368) by way of a ‘spillover’ of
activity into another policy area. Eventually, Community policy-making
would take over from state policy-making in all the crucial areas, and the
new centre would emerge as being potentially more powerful than the
member states’ governments, which had been drained of their most mean-
ingful political activities.

At this stage it can be queried whether Haas was describing an interna-
tional organization or a potential federal state. In discussing this question in
his book on the ECSC, Haas concluded that: ‘The balance of “federal” as
against “intergovernmental” powers seems to point to the conclusion that in
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all matters relating to the routine regulation of the common market, the
High Authority is independent of government’ (Haas 1958: 55). He also
voiced the opinion that: ‘Supranationality in structural terms, therefore,
means the existence of governmental authorities closer to the archetype of
federation than any past international organization, but not yet identical
with it’ (Haas 1958: 59). However, this supranationality ‘in practice has
developed into a hybrid in which neither the federal nor the intergovern-
mental tendency has clearly triumphed’ (Haas 1958: 527). It is also clear
that the original Coal and Steel Community was much more functional-
federal than the later Economic Community, and, until the mid-1980s, the
unified and expanded Community seemed to play down the elements of
supranationality in favour of its intergovernmental institution, the Council
of Ministers. This and other developments led Haas to reconsider his orig-
inal view of Community institutions.

In the 1968 preface to The Uniting of Europe (which was written in 1958),
Haas already identified factors that had changed the nature of the European
Communities experiment in the previous ten years. He observed that during
this period ‘various spill-over and adaptive processes still had not resulted in
a politically united Europe’ and in answering the question, ‘what went
wrong?’, he outlined four considerations. First, the new functionalists had
failed to distinguish between background variables, conditions prevailing at
the time when the Community was established, and new aspirations and
expectations that had developed after establishment that had run counter to
the Community spirit. Second, the impact of nationalism had been underes-
timated. Third, factors within the Community had been stressed to the
detriment of those coming from the outside world. Finally, the massive
transformation of Western society taking place independent of European
integration also had been underestimated (Haas 1968: xiv–xv).

Haas’s definition of integration also became somewhat more negative, more
state-centric than his original 1958 emphasis on national actors shifting ‘their
loyalties, expectations and political activities toward a new centre’. By 1970
Haas considered the study of regional integration to be concerned:

with explaining how and why states cease to be wholly sovereign, how
and why they voluntarily mingle, merge, and mix with their neighbours
so as to lose the factual attributes of sovereignty while acquiring new
techniques for resolving conflict between themselves.

(Haas 1970: 610)

By 1975, Haas considered regional integration theory ‘obsolete in
Western Europe and obsolescent – though still useful – in the rest of the
world’ (Haas 1975: 1). By 1976 he had carried out a major reinterpretation
of new-functionalist theory as it applied to the EC. The definable outcome
of integration in Western Europe was seen either in traditional federalist
terms – a West European federal state created out of years of functional
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activity which had led to a transfer of political activity away from the old
nation states towards a new structure – or as the institutionalizing of some
intermediate stage such as the present status quo, whereby authority is
distributed unequally between several centres with the old nation states
losing their previous authority but with no new federal government in pros-
pect. Whilst the original aspects of the EC – the customs union and the
Common Agricultural Policy – have become entrenched, the ‘spillover’ into
other policy areas had not occurred by the mid-1970s as the neo-functionalists
had predicted. Also, common policies had been developed in different orga-
nizations – the OECD, the summit of industrialized countries, the Group of
Ten – rather than within the EC. The problem, according to Haas, was
turbulence whereby those involved in politics had found themselves ‘in a
setting of great social complexity’ where the ‘number of actors is very large’
and each ‘pursues a variety of objectives which are mutually incompatible;
but each is also unsure of the trade-offs between the objectives.’ He
continued: ‘This condition implies the erosion of such interorganizational
patterns of consensus, reciprocity, and normative regularity as may have
existed earlier…Everything is “up for grabs”’ (Haas 1976: 179). Haas
suggested that in the EC, ‘policies and the institutions devised to imple-
ment them illustrate the attempt to deal with the turbulence rather than
achieve regional political integration’ (ibid.: 180, original emphasis).

A similar shift away from the earlier aspirations is seen in the works of
Lindberg and Nye. Lindberg, whose book The Political Dynamics of European
Economic Integration (1963) had followed on closely from Haas’s work, was by
1966 showing that moves towards integration within the EC could cause
stress within the system and increase the barriers to further integration
(Lindberg 1966: 254). Together with Scheingold in 1970, he described an
EC which had not developed into a federal structure, had different levels of
integration for different functions, and was still susceptible to crisis. It was
‘an unprecedented, but curiously ambiguous “pluralistic” system…there
seem to be no satisfactory models or concepts in the social science vocabulary
to adequately define it’ (Lindberg and Scheingold 1970: 306). In a 1970
article, Joseph Nye considered that despite these and other revisions, ‘the
neo-functional approach still embodies a number of faults that reflect its
origins in the 1950s’ (Nye 1970: 767). He proposed a number of changes,
stating the dependent variable less ambiguously, adding more political
actors, reformulating the list of integration conditions and, perhaps most
significantly, dropping ‘the ideas of a single path from quasi-functional tasks
to political union by means of spillover’ (Nye 1970: 767). He concluded
that, short of dramatic change, ‘the prospects for common markets or
microregional economic organizations leading in the short run (of decades)
to federation or some sort of political union capable of an independent
defence and foreign policy do not seem very high’ (Nye 1970: 829).

There has been a long journey from the functionalist-federal hopes of Jean
Monnet back in 1950, but it has seen the evolution of not only the
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Community institutions and policies but also neo-functionalist thinking. The
‘logic of integration’ gave way to coping with the crises; institutions mixing
federalist and intergovernmental elements were replaced by a Western Europe
in which ‘institutional tidiness is best forgotten’ (Haas 1976: 211); and the
federal elements seemed, at most, dormant. The hopes of the 1950s had been
replaced by the uncertainties of the 1970s and the early 1980s.

With the launching in 1985 of the idea of creating a Single European
Market within the EC by the end of 1992, the signing of the Single
European Act in 1986 (which extended EC competence and changed its
institutional balance), and the settlement of a number of Common
Agricultural Policy problems in February 1988, the ‘logic of integration’
seemed to be revived.

Writing in 1990, Keohane and Hoffmann restored and refined the neo-
functionalist notion of spillover advanced by Ernst Haas. They were
sceptical that the ‘theory of spillover’ could explain the EC’s institutional
developments of the late 1980s but saw it acting positively in other ways,
for example through the incentives to institutional change given by enlarge-
ment of EC membership in the early 1980s (Keohane and Hoffmann 1990:
289–90). They saw the process continuing and, barring catastrophic external
factors, were ‘moderately optimistic about the Community’s future
prospects’ (Keohane and Hoffmann 1990: 296).

This view was taken up by Tranholm-Mikkelsen (1991) and Holland
(1993), both of whom saw the revival of the Community agenda in the
Maastricht Treaty – with its blueprint for a move to economic and monetary
union – as being a revival of the neo-functionalism. Other writers on
European integration at this time adapted the basic notions of neo-
functionalism but brought in extra factors. Majone (1994) agreed that the
EU had seen an ‘upgrading of common interests’ but placed an emphasis on
public choice policy to explain particular outcomes. Marks et al. (1996) saw
a much more complex relationship between the Community and domestic
decision-making level. Though the state was still very important, it ‘no
longer monopolizes European level policy-making or the aggregation of
domestic interests’ (1996: 346). Instead they identified the growth of multi-
level governance within the EU.

Indeed, these developments in neo-functionalist writings on international
organizations point up some of the criticisms of the school. First, despite the
best efforts of Haas, Schmitter and Nye, it remains a theory overwhelmingly
dominated by an interest in the EC, and later the European Union. In 1964,
Haas and Schmitter tried to extend some of the lessons of economic union in
Western Europe to Latin America. Drawing on Haas’s 1968 preface to The
Uniting of Europe, they discerned nine variables: four related to background
conditions (similarity in power of members, rates of transaction, pluralism
in member states, complementing elites); two referring to conditions at the
time of economic union (similarity of governmental purpose, powers of the
economic union); and three to process conditions (decision-making style,
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transactions rate, the adaptability of governments) (Haas and Schmitter
1964: 711–19). They looked at the ‘chances of politicization’, that is the
possibility ‘that the actors seek to resolve their problems so as to upgrade
common interests and, in the process, delegate more authority to the centre’
(Haas and Schmitter 1964: 707). Nye in his article ‘Comparing Common
Markets’ (1970) tried to modify the ‘Europo-centric’ nature of the neo-
functionalist approach and drew on a wide range of cases of economic
integration: Latin America, Central America, the Caribbean, Eastern Europe
and East Africa as well as EFTA and the EC. He concluded that:

The original neo-functionalist model was close to its origins in the
strategies of European integrationists in the 1950s and thus might be
seen as a tempting and misleading guide for policy in other areas. The
revised neo-functionalist model is not something to be imitated but is
simply a tool for making comparisons. We want to know what differ-
ence it makes if a group of states form a common market.

(Nye 1970: 830)

Though by the end of the 1980s there were few places to be found
outside Europe that were forming common markets, the formation of the
North American Free Trade Area (NAFTA) and the renewal of economic
cooperation in Latin America and South-East Asia during the 1990s
provided different models from the more politicized EU. These seemed to
challenge some of the basic assumptions of the neo-functionalists and
perhaps give some weight to Nye’s scepticism cited above.

Second, it is clear that the neo-functionalists have had trouble with the
institutional formats. They have retreated from being ‘functional federalist’
almost back to Mitrany’s eclectic approach towards institutions. They have
also accepted the durability of the nation state in resisting ‘the logic of inte-
gration’ and have sought compromise formulas which at least continued to
place emphasis on non-state activities, even if institutions above the state
(supranational) were seen to be susceptible to state interference.

A third criticism concerns the sort of non-state actors favoured by the
neo-functionalists. They have constantly emphasized the importance of
political activists, the elites of interest groups and technocrats. This may
have partially blinded them to a weakness in the EC/EU that could have
affected neo-functionalism’s earlier prognostications from being fulfilled:
its institutions cannot draw on the day-to-day political resources available
to the national political actors. This has led to a gap, most noticeable in the
newer members, between perceptions of the EU by the representational
elite and those of the ordinary voter or consumer. Whilst some earlier
studies of opinion in the EC did include opinion polls, these often dealt
with easy questions (showing one’s European identity) or soft options
(whether there should be, say, a more active EC industrial policy). With the
first expansion of the EC in 1973 and the first major oil price increase
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which coincidentally happened a year later, European voters were faced
increasingly with much harder options: inflation versus employment, trade
union rights against consumer interests. The possibility was that ‘being a
good European’ might mean allowing some other country’s nationals to
exploit one’s fish or oil. The creation of a Single European Market within
the EC by the end of 1992 and the move towards a single currency from
1999 by eleven, then twelve, of the EU member states brought the activi-
ties of the Union closer to the world of the consumer or worker. However,
this seems, if anything, to have increased the alienation of voters from the
institutions and activities of the EU. The 2000 election for the European
Parliament showed the lowest turnout yet in such direct elections and
Eurobarometer opinion polls have demonstrated a negative trend in public
opinion on the EU (europa.eu.int/comm/dg10/epo/eb/eb53/lp_en.pdf). It
may be that a number of interest groups have switched their ‘expectations
and political activities’ towards the EU, but many of the ordinary European
voters seemed to have failed to transfer their ‘loyalties’ to the Union.

In summary, the neo-functionalists took up Mitrany’s study of the rela-
tions between groups and individuals in different states as well as the states’
representatives. They tried to grapple with the question of political control
of such institutionalized functional relationships and to understand how it
would affect the nature of tile nation state. They attempted to define the
status of these newly created institutions, though they were not always
helped by developments in the EC/EU, which was the focus of their studies.
Their works have demonstrated that the EU institutions are by no means
just ordinary intergovernmental ones. They have also provided a mirror of
the history of events in Western Europe in particular – moving from
‘uniting’ and ‘political dynamics’, through ‘stress’, ‘joys and anguish’, to
‘obsolescence’, ‘turbulent fields’ and back to ‘moderate optimism’ and a ‘new
dynamism’.

Transactionalists

Another American writer whose work dealt with the question of integration
is Karl Deutsch. Although not a neo-functionalist, his transactional
approach has dealt with some common themes. He has been concerned with
more than intergovernmental relations and indeed has stressed relations
between peoples rather than just the elites favoured by many neo-functionalists.
Deutsch concerned himself with ‘the absence or presence of significant orga-
nized preparations for war or large-scale violence’ between international
political communities. It was the ‘security communities’ that had eliminated
‘war and the expectation of war within their boundaries’ which Deutsch and
his Princeton colleagues examined in Political Community and the North
Atlantic Area (1957). A security community was defined as ‘a group of
people which has become “integrated”’ in the sense that ‘there is real assur-
ance that the members of that community will not fight each other
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physically, but will settle their disputes in some other way’ (Deutsch 1957:
5). Integration does not necessarily mean ‘the merging of peoples or govern-
mental units into a single unit’, an idea explicit in federalist thinking and
implicit in much functionalist writing. Instead, two sorts of integrated secu-
rity communities are identified: the amalgamated, where previously
independent units have been formally merged into a larger unit with a
common government (e.g. the US) and the pluralistic, where separate
governments maintain their legal independence (e.g. Canada and the US). In
studying a number of cases of attempted or actual integration in the North
American and West European area, Deutsch concluded that there were
twelve conditions essential for the success of an amalgamated security
community and that three were necessary for its pluralistic counterpart.
These three consisted of ‘the compatibility of major values relevant to
political decision-making’, ‘the capacity of the participating political units
or governments to respond to each other’s needs, messages and actions
quickly, adequately, and without resort to violence’, and the ‘mutual
predictability of behavior’ (Deutsch 1957: 66–7). In Deutsch’s work,
emphasis was placed on communication between political units: increased
transactions between them (such as political exchanges, tourism, trade and
transport) brought increases in mutual dependence. For a community to be
created, this high level of transactions must be accompanied by mutual
responsiveness, so that the demands of each side on the other can receive
adequate and sympathetic treatment. This would not only preclude the need
for aggressive action to achieve ends but would also build up a feeling of
trust and security in the relationship.

Deutsch does not have an obsession with international organizations;
although his 1957 book is in the end concerned with the creation of a secu-
rity community in the NATO area, there are few references to international
organizations. Many of the case studies are set in the period before the post-
war expansion of such organizations, and almost all deal with bilateral
relationships. Deutsch’s work has consequences for the study of international
organizations: governmental and non-governmental international organiza-
tions can be created as a result of a pluralistic security community, the
integration of which may eventually become institutionalized, as happened
when the Scandinavian states created the Nordic Council. There can also be
forms of institutionalized communications between societies which provide
the transactions and understanding that help create a security community.
Deutsch wrote:

If the way to integration, domestic or international, is through the
achievement of a sense of community that undergirds institutions, then
it seems likely that an increased sense of community would help to
strengthen whatever institutions – supranational or international – are
already operating.

(Deutsch 1957: 7–8)
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Deutsch’s work was taken further in a volume edited in 1998 by Adler
and Barnett (1998) that does pay some attention to international organiza-
tions. Indeed, their volume contains chapters that refer to the OSCE,
NATO, the EU, the UN, the Gulf Cooperation Council (GCC) and the
Association of South East Asian Nations (ASEAN). They claim that ‘inter-
national organizations and institutions played an important role in
encouraging more intensive and extensive interactions between states
through their trust-building properties’ (Barnett and Adler 1998: 418).
They list six conclusions of this statement:

• By monitoring states’ agreements, international organizations give them
the confidence to cooperate in the absence of trust.

• International organizations allow states ‘to discover new areas of mutual
interests’. In particular they tend to link particular areas.

• International organizations can help shape state practices by setting
down norms that define what is acceptable.

• The increasing number of international organizations encourages multi-
lateralism.

• They also encourage states and societies to see themselves as part of a
region.

• They can also shape the identity of their members.
(Barnett and Adler 1998: 418–20)

The authors claimed that their studies demonstrated ‘the extent to which
social communications becomes institutionalized and embedded in interna-
tional organizations, and, in turn, how these organizations express an intent
to develop trust and mutual identification’ (Barnett and Adler 1998: 418).
The work on security communities is perhaps at its strongest when dealing
with the established Western democracies, though Barnett and Adler’s work
shows that it may have a wider utility.

Interdependence

Further emphasis on the growth in transactions between societies can be
seen in the works of Keohane and Nye, who were in the forefront of the
interdependence school in the United States. They pointed out the conse-
quences of the increase in transnational actions to the study of international
relations. Their starting point was summarized thus:

Transnational relations are not ‘new’, although…the growth of transna-
tional organization in the twentieth century has been spectacular. Yet,
our contention is not only that the state-centric paradigm is inade-
quate…but also that it is becoming progressively more inadequate as
changes in international relations take place.

(Keohane and Nye 1971: xxv)
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They listed five consequences of this growth of international interactions
and organizations for interstate politics: (1) the promotion of attitude changes
amongst citizens; (2) an increase in international pluralism, ‘the linking of
national interest groups in transnational structures, usually involving
transnational organizations for the purpose of co-ordination’ (Keohane and
Nye 1971: xviii) which has been the basis for much neo-functionalist
writing; (3) ‘the creation of dependence and interdependence, is often associ-
ated with international transportation and finance’ (Keohane and Nye 1971:
xix); (4) ‘creating new instruments for influence for use by some governments
over others’ (Keohane and Nye 1971: xx); and (5) ‘the emergence of
autonomous actors with private foreign policies that may deliberately oppose
or impinge on state policies’ (Keohane and Nye 1971: xvii).

In a later book (1977), Keohane and Nye dealt with the question of inter-
dependence in world politics in greater depth. Interdependence since the
Second World War has often resulted from increased transnational activities
and is divided into two sorts: sensitivity interdependence (the costly effects
of changes in transactions or societies or governments) and vulnerability
interdependence, where the actors’ liability to suffer costs imposed by
external events is taken into account (Keohane and Nye 1977: 12–13). In
contrast to the realist view of world politics, Keohane and Nye put forward
the ideal type of complex interdependence which, they claimed, ‘sometimes
comes closer to reality than does realism’ (Keohane and Nye 1971: 23) and
which has three main characteristics: it allows for multiple channels – inter-
state, transgovernmental and transnational – connecting societies; there is an
absence of hierarchy among the many questions at issue between states, with
military security no longer dominating any agenda; and ‘Military force is
not used by governments toward other governments within the region, or on
the issues, where complex interdependence prevails’ (Keohane and Nye
1971: 25).

These three conditions are said by Keohane and Nye to typify fairly well
some issues of global economic and ecological interdependence and ‘come
close to characterizing the entire relationship between some countries’
(Keohane and Nye 1971: 25). Complex interdependence gives rise to
distinctive political processes: a state’s goals will vary by issue area with
transgovernmental politics, making goals difficult to define as transgovern-
mental actors (for example, ministers of agriculture, intelligence agencies,
national weather bureaux) pursue their own aims. The following factors are
relevant in each issue area:

• the resources of a state for that particular area are most relevant rather
than the state’s overall military strength;

• international organizations and transnational actors will be manipulated
as major instruments of state policy;

• the agenda of issues will be formulated by changes in the power distri-
bution within the issue areas, by the position of international regimes,
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by changes in the importance of transnational actors, and by linkage
from other issues;

• linkage between issues will be more difficult for strong states to under-
take if force is downgraded;

• whilst linkage by weak states through international organizations sets
agendas, helps coalition-forming and provides arenas for the political
activity of weaker states which can use the choice of organizational
forum for an issue and the mobilization of votes as a political
resource.

(Keohane and Nye 1977: 37)

Thus Keohane and Nye gave international organizations an important
role in their complex interdependence model of world politics, a model
which, whilst not used to explain all world politics, was one which they
claimed to have increasing relevance in a large and growing area. They used
an international organization model as one of the explanations for interna-
tional regime change, that is the change in the sets of governing
arrangements affecting relationships of interdependence. In this case, inter-
national organisations referred to ‘multilevel linkage norms and institutions’
(Keohane and Nye 1977: 54) which, once established, are hard to eradicate.
Because of this, they may stand in the way of states using their capabilities
in order to change regimes. Instead, power outcomes will be more affected
by voting power (in the UN General Assembly for example), ability to form
coalitions and to control elite networks (such as that found in the institu-
tions of the European Communities). Whilst the complex international
organization model was only one of four advanced by Keohane and Nye to
explain regime change, they did expect it to contribute to such change in a
world where complex interdependence conditions pertain.

The contributions by Keohane and Nye demonstrate both the concern of
American writers in international relations in the 1970s with alternatives to
the state-centric model and their willingness to draw from more than one
approach, bringing together elements from the more traditional approaches
with economic models and non-state-centric elements. Their work does,
however, have certain weaknesses. Perhaps the most serious is the use of the
term ‘interdependence’ and its division into sensitivity and vulnerability
interdependence. Accepting that interdependence means ‘mutual dependence’
(and this leads to discussion as to how mutual many relationships are), the
phrase ‘sensitivity interdependence’ scarcely warrants the use of the term
‘interdependence’. The fault lies with the authors’ loose definition of depen-
dence as ‘a state of being determined or significantly affected by external
forces’. The inclusion of ‘significantly affected’ weakens the utility of the term,
so that the notion of sensitivity interdependence seems to refer to any notice-
able effect of one state and society on another. A person may be significantly
affected by taking drugs without being dependent on them. David Baldwin
showed that this use of the term ‘interdependence’ ran contrary to the stricter
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understandings of the concept found in Machiavelli, Montesquieu and
Rousseau as well as in the works of twentieth-century writers such as Norman
Angell, Francis Delaisi and Ramsay Muir (Baldwin 1980: 7–8). He suggested
the use of the terms ‘mutual influence’, ‘mutual responsiveness’, or ‘mutual
sensitivity’ instead of ‘sensitivity interdependence’ (Baldwin 1980: 19).

A second criticism of Keohane and Nye’s books also concerns their termi-
nology. In dealing with transnational influences, ‘They lump together…all
types of relations in which non-governmental actors participate’, thus
making the components of their new paradigm ‘shifting and poorly defined’
(Wagner 1974: 440–1). Wagner questioned whether their work simply
demonstrated a shift in interest to new areas of international politics –
especially economic ones – and whether the world has really changed, ‘or
whether we have just overlooked some things all along’ (Wagner 1974:
441). The extent of interdependence was also challenged by Waltz (1970)
and Rosecrance et al. (1977) in the US and by Little and McKinlay (1978)
and Sullivan (1978) in the British literature.

Despite any failings, Keohane and Nye provided insights into transna-
tional politics; they shifted attention away from purely governmental actors
in interstate relations; and they pointed out the importance of international
organizations in the interdependence or, at least, mutual responsiveness of
states.

The reformist view of both international relations and international orga-
nizations has always provided an alternative to the more conservative realist
approach. It tended to be dominated in the pre-war period by international
lawyers and idealists but since the Second World War has latched on to the
changes in world politics first in the economic field and then in Europe that
have been more difficulty to explain in realist terms. It has seen interna-
tional organizations as means to manage trends such as increased economic
interdependence but has also accepted that these organizations may become
important actors on the world stage themselves and can certainly become
involved in changing the preferences of governments.

RADICALS

Writers covered in this section see the international system not so much as
being dominated by states but more by different divisions of its peoples.
This is not to say that they ignore states. They consider them either to be
less important than the divisions of class or wealth or merely to reflect these
other factors or to be roadblocks to unity in the face of more important chal-
lenges. Power is seen as being exercised by the wealthy and privileged and
open to challenge. Change in the system is possible but only through
struggle or by an awakening of peoples to their ‘real’ situation. Most inter-
national organizations are thus regarded as reflections of the current
unsatisfactory state of affairs, though some more activist organizations may
have potential as vehicles of change.
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This section has been sub-divided into three. The first are the economic
structuralists and include Marxists and Third World writers critical of the
current international system. They have in common a belief that the polit-
ical structures of the world have been fashioned mainly by economic factors
and that there has been an inequality built into the present system. The
second are the critical approaches whose radicalism is more of the intellec-
tual sort. They reject – or at least question – many of the assumptions
underlying the views of the world represented by the realists and reformers.
Finally, there are the globalists. Their perspective is planetary and their
main concern is for the survival of Earth. Again, they challenge the more
state-based approaches of both realists and reformers.

Structuralist views

The structuralist approach to the study of international relations differs in
important ways to those of the realists and reformists, though it has some
elements in common with strands of both schools. As many of the neo-realists
emphasize the power structure of world politics, this section will limit itself to
those writers concerned with the impact on the political system of the world’s
economic structure. Unlike the realist approach, the economic structuralists
are not just concerned with states in world politics and their economic and
political differences, but also with the divisions within and between societies
(Willetts 1990: 263). They are therefore concerned with the rift between rich
and poor within states and that between rich and poor globally. This leads to
an interest in transnational relations as well as in intergovernmental links.
They have this in common with reformist views, but differ from them in the
emphasis placed on the structures of world politics being formulated by
economic factors. In this section, attention will be given to Marxist writers,
and some Third World views – particularly those of the dependency school
and the developmentalists – who have made a contribution quite separate
from that of the Marxist tradition.

Marxist views

There is no one Marxist interpretation of the role of international organiza-
tions in world politics. But Marxist approaches have certain elements in
common and form a distinctive school of thought about international rela-
tions generally and therefore about international organizations. These
approaches are based on the writings of Karl Marx (1818–83) in co-
operation with Friedrich Engels (1820–95) with perhaps the greatest later
contribution being made by V.I. Lenin, leader of the 1917 Bolshevik revolu-
tion in Russia. They are of importance partly because they form the basis for
communist thinking and thus they have an attachment to the Soviet Union,
which was the strongest communist state until 1991, and to the People’s
Republic of China, communist since 1949. Apart from this, Marxist beliefs
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had a strong input into Western intellectual thinking and continue to
inform some views about world politics in the Third World.

Neither Marx nor Marxists took the state to be the ‘currency’ of interna-
tional relations. Unlike the realist viewpoints, they did not consider
interactions between sovereign states to be of overriding importance. Unlike
the functionalists and other modern Western views that stress non-state
actors, Marxists in particular emphasized class relationships, both within
states and across state boundaries. Indeed, it is difficult to talk only of a
Marxist view of international relations, let alone of international organiza-
tions, as this separates one particular aspect of human behaviour for Marxist
treatment, divorcing it from the underlying tenets of Marxist beliefs.
Marxism provides a framework of understanding by which, it is claimed,
society past and present can be explained and the future development of
mankind determined.

According to Marx, relationships between people, and the forms that
institutionalized those relationships, depended on the ‘economic structure of
society’, the way that production was organized. He traced the history of
civilized mankind through five historical stages – Asiatic, ancient, feudal,
capitalist and socialist – which have different dominant methods of produc-
tion leading to ‘a complicated arrangement of society into various orders, a
manifold graduation of social rank’ (Marx and Engels 1965: 40). Each form
of society has contained the conflictual divisions which help to transform the
nature of that society: contradictions in the mode of production placed strain
on the existing social order, sharpening the divide between economic foun-
dation of society and a rapid transformation of its superstructure, its legal,
political and religious institutions. Thus by a confrontation of class contra-
dictions, one historical form of society was transformed into a higher stage
of social development: ‘the history of all hitherto existing society is the
history of class struggles’ (Marx and Engels 1965: 39). Marx and Engels
were particularly concerned with capitalist society – at its heyday during
their lives – and its transformation into socialist society. Within this form of
society there would be no division of labour, and no classes and no states; no
expropriation of labour’s surplus value, and thus no private property; no
exploitation of one class by another, with no need for war.

For Marx and Engels, ‘Class then, and not nations or states, are the basic
units in history, and the struggle between classes, instead of interstate conflict,
occupies the centre of attention’ (Berki 1971: 81). From the nineteenth century
onwards this struggle, seen in Marxist terms, has been primarily between this
capitalist class (the bourgeoisie) and the labouring class (the proletariat). As the
transformation from capitalist society to socialism to communism took place,
the superstructure of bourgeois society – religion, national division, bourgeois
political institutions, the state – would be swept away and, in Engel’s phrase,
‘the government of persons is replaced by the administration of things’ (Feuer
1969: 147) with the state relegated to the museum together with ‘the spin-
ning wheel and the bronze axe’ (Feuer 1969: 433).
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Marx saw the European states of his own time as being means by which
the ruling class could oppress the working class by using the agents of the
state such as the judiciary, the police, the army and the church. The external
activities of the state were also determined by its class nature. Meanwhile
transnational relations of a more meaningful kind would be created by trade,
the movement of capital, and increased contact and solidarity between the
proletariat of various nations. Indeed, the international organizations of
which Marx and Engels had direct experience were the First International
and, for Engels, the Second International, both of which attempted to orga-
nize the representatives of working people across frontiers. Once again this
stresses the Marxist emphasis on transnational class relations rather than on
interstate relationships.

Whilst Soviet writings on international organizations were fairly desul-
tory in Stalin’s reign (1924–53), they did latterly herald the move towards
peaceful co-existence and foreshadowed the later rather restrictive view of
such organizations by Soviet commentators.

In the post-Second World War period and in particular in the post-Stalin
era, Soviet literature on international organizations blossomed. This has
reflected Soviet membership of many post-1945 organizations, the emer-
gence of a socialist bloc of states, and the increase in the number of
sovereign states: all factors demanding a more sophisticated Soviet view of
interstate relations than the survivalism of Stalin’s period. During the late
1980s it also reflected the ‘new thinking’ introduced by Gorbachev.

Stalin’s successor, Krushchev, developed a revised view of international
relations which gave a position to the emerging Third World. (The Third
World was then taken to mean those states that had emerged from colo-
nialism. In effect, the term later included the states of Latin America,
Africa – excluding the then apartheid state of South Africa – the Middle
East, Oceania and South Asia). Peaceful co-existence between socialist and
capitalist states was still considered necessary but this did not preclude
the ideological struggle between the two camps: indeed, the Soviet inter-
national lawyer G.I. Tunkin wrote: ‘peaceful coexistence of states
representing the two different social systems is a specific form of class
struggle between socialism and capitalism’ (Osakwe 1972: 37). The
Soviet Union also developed relations with the newly emerging ex-
colonial countries, and Soviet writings had to take account of this
development. There was a recognition of a third group of states between
the capitalist and the communist, that of potentially friendly indepen-
dent states in Europe and Asia such as India, Egypt, Indonesia and
Yugoslavia, which would form a zone of peace. Although the relations
with the capitalist states still remained embedded in peaceful co-
existence, there was an emphasis by post-Stalinist Soviet writers on the
class element in the relationship – that is, the contact with ‘progressive’
elements in Western society such as the labour movement. Neither did
peaceful co-existence rule out support of ‘just wars of national liberation’;
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indeed, it was seen as a strategy for world revolution. Finally, the rela-
tionships between the Soviet Union and East European countries were
deemed to be based on socialist internationalism, postulating a harmony
of national and community interests and concluding that ‘independence
and sovereignty of a socialist state means above all independence from
capitalism’ (Red Star, 1 December 1968).

Tunkin underlined traditional Soviet thinking that the constituent
instrument of an international organization (for example the Charter of the
UN) was all-important in determining the extent that the organization had
an international legal personality, that is, a standing in international law
similar to that of a sovereign state. Examining the question of the
autonomous will of international organizations, Tunkin allowed that they
need not just act as agents for member states:

In international practice treaties concluded by international organiza-
tions take their special place as treaties by which international
organizations acquire rights and take upon themselves certain obliga-
tions. International organizations are created by states; they are
brought into being by states but the actions of international organiza-
tions are not in any way, de facto, or de jure, to be equated to the
actions of states.

(Osakwe 1972: 23)

This did not mean than an international organization was ‘an entity inde-
pendent of its member states’, as any powers that they had were delegated
by the members. In line with the Soviet doctrine of peaceful co-existence,
Tunkin placed stress on the nature and the membership of an international
organization; those which drew their membership from communist, capi-
talist and Third World states could expect to be generally recognized as
having an international personality. He wrote:

The nature of contemporary international organizations is to a very great
extent determined by the existence of states belonging to different
socio-economic systems and the inevitable struggle between them. That
is why peaceful coexistence is now the basic condition of the develop-
ment of general international organization.

(Osakwe 1972: 289)

Morozov contributed some extra points. First, he included INGOs in his
study. He wrote that ‘International organizations have, as a rule, at least three
member countries. These may be governments, official organizations or non-
governmental organizations’ (Morozov 1977: 30). In a later section on NGOs,
they were identified as the largest group of international organizations, with
two aspects that concerned socialist commentators: the NGOs’ attitude
towards the preservation of peace, with the World Federation of Trade Unions,
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the World Federation of Democratic Youth and other members of the Soviet-
backed World Peace Council gaining special mention, and the specialized
character of some NGOs, such as the International Council of Scientific
Unions and the Scientific Committee on Antarctic Research. Morozov
mentioned how NGOs can help establish a social climate, citing their contri-
bution to the settlement of a number of international conflicts such as that in
Vietnam. He also dealt with the role of the NGOs in the UN and the consul-
tative status they have with IGOs, saying that ‘students of international affairs
in the socialist countries are critical of many aspects of this system, for the
consultative status arrangements still fall short of what the development of
modern international relations in fact calls for’ (Morozov 1977: 43). The
‘specialized nature’ of NGOs was attributed by Morozov to:

the increased influence of the public at large on foreign policy, the
greater impact of public opinion in international relations and the
greater importance of the ideological factor in such relations. Account
should also be taken of the processes of economic development and the
consequences of the scientific and technological revolution, which has
also led to a greater number of specialized NGOs.

(Morozov 1977: 42)

Second, Morozov, writing in the late 1970s, made more positive refer-
ences to the role of Third World states in international organizations. He
noted that ‘the emergence of a large number of young national states have
led to the emergence of international organizations among developing coun-
tries’ (Morozov 1977: 29) and claimed that ‘participation in these
organizations is part of the process of consolidating their sovereignty and
national independence and of solving their pressing economic and other
problems’ (Morozov 1977: 31).

Finally, Morozov developed the point made by Tunkin about the limited
nature of international organizations – ‘second-class members’ of the inter-
national system as opposed to the first-class members, sovereign states – by
reference to their decisions. These have resulted from the interaction of
political forces within the organizations and:

The combined will of these IGOs is distinct from the wills of their indi-
vidual members in its essence and in its nature…The various wills in
this case are not aggregated arithmetically: each one exists indepen-
dently or inside a homogeneous socio-political group, within whose
framework they can be combined.

(Morozov 1977: 34)

After the coming to power of Mikhail Gorbachev in the Soviet Union in
1985, a change took place in Soviet policies towards international relations,
including international organizations, and this has been reflected in new
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Soviet writings on the subject. Gorbachev introduced a major review of the
foreign policy of the Soviet Union that matched the intensity of his
domestic reforms. He encouraged ‘new thinking’ based on a revised view of
the world situation. Peaceful co-existence with the capitalist states was no
longer seen as being ‘a specific form of class struggle’, as Tunkin had
written, but as being in the common interests of all countries. It was predi-
cated on the need for survival of the human race which, in Shakhnazarov‘s
words, ‘must, of course, take first place’ (Light 1988: 297). This meant that
a new concept of security had to be adopted by the Soviets that of ‘common
security’ which was based on some of the ideas of the Palme Commission
(see below). Greater emphasis was given to arms control and disarmament
agreements with the West and to co-operation in international affairs, whilst
Soviet intervention in the Third World ebbed and military support for the
East European communist governments was withdrawn.

Soviet writings on international relations, both official and academic,
came to mirror Gorbachev’s new thinking, but also there is every sign that
these ideas were drawn not only from the West but also from Moscow
‘think-tanks’ such as IMEMO (the Institute of World Economy and
International Relations) (Light 1988: 295). Gorbachev and his foreign
minister, Eduard Shevardnadze, gave the academics a green light for further
discussion and debate (Shevardnadze 1990: 23). As a result studies examined
the role of the United Nations as an agent for peace (Kozyrev 1990: 12–19;
Nesterenko 1990: 65; Petrovsky 1990: 42–3) and the role of international
organizations in environmental matters and disarmament questions
(Chossudovsky 1988; Nikitina 1989: 123–32; Roginko 1989: 133–43) and
international law was reassessed (Butler 1989: 363–75).

Once the Soviet Union collapsed, many of the writers lost their main point
of political reference. A number left academe, others adapted their ideas to
Western ones and a few remained as policy advisers to the new Russian
government. However, communism as an intellectually dominant organizing
force with political clout had disappeared in Russia, together with much of
the perspective it provided – when seen through the often distorting lens of
the Soviet Union – of international relations and international organizations.

Chinese Marxist writers have largely reflected the views of the leader-
ship in China since the coming to power of the Communist Party in 1949.
Until the 1970s, communist China was excluded from almost all interna-
tional organizations, and it is not surprising that what little writing there
was on the subject was fairly dismissive, usually consisting of condemna-
tions of the UN for its action in Korea and the security alliances for their
‘hegemonic’ nature. Chinese Marxist thinking has divided the modern
world into three groups. The First World consisted of the two imperialist
superpowers, namely the USA and the USSR. The Second World was made
up of other areas of advanced industrialized countries, primarily Europe
and Japan, which were open to domination by the superpowers but which
could start a dialogue with the Third World. Then there was the Third
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World itself, consisting of the Afro-Asian-Latin American states supported
in their struggle against First World imperialism by China. This view of
the world coloured past Chinese writings on international organizations.
The superpowers were seen as cynical manipulators of international insti-
tutions. Mao Tse-tung wrote of US policy towards such institutions: ‘It
makes use of them when it needs them, and kicks them away when it does
not’ (Society for Anglo-Chinese Understanding 1979: 42). US-dominated
pacts such as SEATO and ‘imperialist groupings’ like the Alliance
for Progress were derided. Special vitriol was saved for the Warsaw
Treaty Organization, which in one article was described as ‘Soviet social-
imperialism’s tool for aggression’ (Ming Sung, cited in Chen 1979: 194).
The Soviet Union was accused of trying to manipulate the Pact and nego-
tiate with Western countries through the European Security Conference to
consolidate its hegemonic status in Eastern Europe at the same time as
dividing Western Europe, squeezing out the USA ‘so as to make way for
its expansion and infiltration into Western Europe’ (Ming Sung, cited in
Chen 1979: 197).

Chinese writers regarded the Second World, especially Western Europe,
as being a spent force in terms of imperialism, which now responded to
the Third World with dialogue as in the Lomé Convention between the
European Communities and African, Caribbean and Pacific states.
Furthermore, the defensive aspects of NATO were stressed and ‘with
growing European cohesion the trend is likely to be towards a force in
which the American element is seen as a temporary necessity, eventually to
be phased out’ (Society for Anglo-Chinese Understanding 1979: 90).

The countries of the Third World were seen as constituting ‘the main
force combating imperialism, colonialism and hegemonism’, referring not
only to the vestiges of West European colonialism but also to US imperi-
alism and growing Soviet ‘social-imperialism’. The Third World could help
to exclude the great powers by banding together in such organizations as the
OAU, and they could work to correct unequal trade and economic relations
with the superpowers through UN agencies and conferences such as
UNCTAD and UNCLOS. Also, raw material and exporting organizations
like OPEC, the International Bauxite Association and the Union of Banana
Exporting Countries were praised as changing the old international
economic order and ‘battering the biggest material plunderers in the world,
the United States and the Soviet Union’ (Peking Review, 26 September 1975,
cited in Chen 1979: 309).

The poverty of Chinese study of international organizations, no doubt
caused by the lack of Chinese membership of such organizations until the
1970s and the turmoil of the Cultural Revolution, came to an end by the
1980s. Instead there was a more realist view of the world, if one some-
times couched in Marxist terms. In Chinese universities there was a
growth in detailed studies of international organizations and the European
Union.
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Third World views

Many Third World (Afro-Asian and Latin American) writers on interna-
tional organizations have adopted a structuralist framework and are
particularly concerned about how institutions can be used as tools of
exploitation of the Third World and how some can be used as agents of
liberation. They have not been included in the section on Marxist views for
three reasons: not all of them are Marxist; those who are Marxist place
particular stress on the position of the Third World; and as Third World
citizens they have, through their own experience, another perspective than
that of writers from industrialized states.

Yash Tandon (1978: 377) has identified three Third World perspectives
on international organizations. First, there is that of the bourgeois or petty
nationalists, who are in power in most Third World states and who are
progressive in terms of anti-imperialism but ‘are reactionary to the extent
that they would sooner make their peace with imperialism than surrender
power to the masses and peasants’. This group uses international organiza-
tions to put pressure on imperialist states in order to extract concessions from
them and appease the masses in their own countries. They see the UN as ‘an
opportunity to parley with their erstwhile imperial masters at a presumed
level of equality’ (Tandon 1978: 365). The second perspective is that of the
‘really backward regimes’ of the Third World, such as Taiwan and Jordan,
‘for whom international organizations are of marginal significance for they
prefer to deal with imperialism directly’. The third perspective identified by
Tandon is that ‘of the masses of the Third World’, for whom international
organizations are peripheral for as long as ‘they continue to reflect the
existing balance of class forces in favour of imperialism’ (Tandon 1978: 378).
Since the end of the 1960s, forces representing this third group have become
more prominent in world politics in the form of liberation groups such as the
PLO, and whilst these have been interested in gaining recognition for them-
selves at the UN and the specialized agencies, they are not dependent on
these organizations. Indeed, Tandon considered that, for the revolutionary
struggles in South-East Asia and Africa, ‘international organizations are too
peripheral to be of much significance’ (Tandon 1978: 377).

Tandon provided an interesting history of the development of the anti-
colonialist forces in the Third World since 1945 but his division into the
three perspectives is too stark. Leaving aside the less important ‘backward
regimes’, he has basically grouped the Third World leadership into the revo-
lutionaries, who have little need for international organizations, and those
who have slipped into reformism and have been duped into believing that
they can change their dependence on industrialized nations through
international organizations. This seems to understate the use of such organi-
zations by revolutionary groups – especially the PLO and the Southern
African liberation organizations – which have made substantial use of the
UN, the Arab League and the OAU to sustain the political aspects of their
efforts. It also overestimates the extent to which the Third World countries
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have any illusions about international organizations such as UNCTAD.
Furthermore, the identification of ‘good’ revolutionaries and ‘fallen’
reformists is rather simplistic: the major sponsor of the UN’s ‘New
Economic Order’, which Tandon has condemned as the ‘Old Economic
Order, with a different rhetoric’, was the Algerian radical government of
Boumedienne; the PLO itself has been dependent on a number of ‘bourgeois’
Arab governments for financial and diplomatic support; and to Tandon’s
assertion that, ‘For national liberation movements guided by a proletarian
ideology, such as those in China and Vietnam, international organizations
were of no use’ can be added the reservation, ‘until they came to power’.
Whilst it took some twenty years before communist China made use of such
organizations, the unified communist state of Vietnam was quick to take up
its position in the UN, to ask for aid through UN agencies, as well as to
become a member of the CMEA (Comecon).

Third World commentators on world politics have emphasized the nature
of their area’s political, economic and cultural relationship with the industri-
alized North. This is most often typified as being one of neo-colonialism –
control of the Third World by the North by indirect means rather than by
direct colonial rule – and of economic dependency (or dependencia). International
relations between states are subsumed to relations between classes world
wide: between, on the one hand, the exploiting imperialist capitalists in the
northern industrialized countries and their middle-class collaborators in the
southern states and, on the other hand, the exploited masses, the proletariat,
of the southern continents. The latter groups have been made economically
dependent on the former so that they are, in the words of the Brazilian T.
Dos Santos ‘in a situation in which the economy of a certain group of coun-
tries is conditioned by the development and expansion, of another economy
to which their own is subjected’ (Bodenheimer 1971: 327).

The underdeveloped countries depend on the developed for their capital
and expertise; they find key sectors of their economy controlled from
outside; they act as a source of raw materials, as a cheap source of labour and
as a market for manufacturers from Europe, Japan and North America. As
their living standards were determined by the vicissitudes of the Northern-
dominated ‘world’ market, the relationship was one of unequal exchange,
the result of which was a world experiencing ‘unequal development’ with
a developed, rich industrialized capitalist Northern centre and a poor,
underdeveloped, agriculturally backward, exploited periphery in the South.
The dependent South has been divided between the predominant underde-
veloped areas and a few centres of development with their trade, cultural,
traffic and political links to the developed North – the ‘dependent develop-
ment’ outlined by F.H. Cardosa (1974), another Brazilian. Samir Amin
(1977) rejected the prospect of an autonomous capitalist development in the
Third World: the new bourgeoisie of Latin America, Africa and Asia were in
alliance with capitalists from the North and the main source of finance for
imported equipment was from the export of raw materials to the industrial-
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ized states. Amin (1977: 1–21) saw the call made for a New International
Economic Order (NIEO) by Third World leaders at the UN, UNCTAD and
the various North–South dialogues as an attempt to increase the price of
their raw material exports, obtain more imported technology and thus
finance a new stage of development. He saw this as placing the Third World
more in the grip of the neo-colonialist system and instead recommended a
more self-reliant development with mutual assistance between Third World
states, a reduction in trade with the industrialized world and thus a loos-
ening of dependence. Amin, like Tandon, had little faith in present
international organizations as tools for fashioning a more independent Third
World. His suggestion of greater mutual assistance between Third World
states implied something more sophisticated than a number of bilateral
arrangements. As the present organizations used for intra-Third World co-
operation (the OAU, the Arab League, ASEAN) are dominated by just those
governments that accept the course condemned by Amin – the NIEO and
greater integration into the world economic system – then Amin’s solution
involves like-minded developing countries, or more likely, political changes
leading to such indigenous international organizations.

Other Third World writers have placed emphasis on greater use of
existing institutions and can broadly be described as developmentalists. Raul
Prebisch, an Argentinian economist, has not only studied the question of
economic dependency, but his ideas have been used as the basis for the work
of two major international organizations, the UN Economic Commission for
Latin America (ECLA) and UNCTAD. In his study of British–Argentinian
trading relations, Prebisch had identified the unequal terms of trade
between the favoured industrialized state of the ‘centre’ and the less privi-
leged, non-industrialized ‘periphery’. Prebisch, unlike the dependencia
school of Amin, Dos Santos and Cardosa, believed that this inequality could
be overcome by political action: by trade preferences favouring the
periphery, by commodity agreements, by international aid and by more
foreign investment in the periphery. It was these remedies that Prebisch
encouraged when he was Executive Secretary of ECLA from 1955 to 1963
and Secretary-General of UNCTAD from 1964 to 1968. Indeed, the amount
of aid the periphery needed in order to overcome their unfavourable trade
balance became known in UNCTAD circles as the Prebisch Gap.

The distinguished African academic, Ali Mazrui, has written on the
plight of that continent and its role in present-day international affairs. He
sought to answer the question: ‘Now the Imperial Order is coming to an
end, who is going to keep the peace in Africa?’ and to examine the concept
of Pax Africana, the African’s ambition to be his own policeman. The
policing and self-government of Africa depended on the notion of an African
‘self’ which Mazrui discussed in detail. He considered how this indepen-
dence might be threatened by the political and cultural fragmentation of the
continent, and economically by dependence on Europe. He quoted Kwame
Nkrumah, first President of Ghana, on the European Economic Community:
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‘The Treaty of Rome…marks the advent of neo-colonialism in Africa…and
bears unquestionably the marks of French neo-colonialism’ (Mazrui 1967:
93). He concluded from this that: ‘What Africans therefore needed was a
central authority of their own to co-ordinate their economic and political
defence against this threat’ (Mazrui 1967: 93).

Given this theme, it is not surprising that Mazrui set store by the OAU,
but he was realistic in his judgement:

In relations between African states a modest step towards Pax Africana
was taken when the Organization of African Unity set up its
Commission of Mediation, Conciliation and Arbitration.

…Another OAU Commission of relevance for Pax Africana is the
Defence Commission. But the Defence Commission has so far been
among the least effective of Pan-African institutions. Africa may indeed
aspire to be her own policeman, but she does not seem ready as yet to
pay the price for it.

(Mazrui 1967: 213)

Mazrui outlined the varied backgrounds of the leaders of newly indepen-
dent Africa and their radical and revolutionary ideas, and it is perhaps
surprising that the institutions they created for the continent were so
conservative, with the possible exception of the OAU’s National Liberation
Committee. Mazrui noted that Africa still has the problem of how other
powers respond to its behaviour and that foreign intrusion in Africa
continued. Indeed, the 1990s proved to be a decade of disaster for Africa.
The debt burden continued while some states collapsed into civil war and
others took to intervention in their neighbour’s affairs. Outside interference
from both Europe and North America continued. One of the few bright
spots was the end of apartheid in South Africa and the peaceful transition to
majority rule. In all this, to quote Julius Nyerere, the former president of
Tanzania, ‘The OAU exists only for the protection of the African Heads of
State’ (cited in Alagappa 1998: 15). The relative optimism of Mazrui has
given way to African writers examining some of the disturbing details of
inaction by the OAU and regional organizations such as ECOWAS being
used as cloaks for the machinations of regional hegemons such as Nigeria
(Adibe 1998: 67–90).

Radha Sinha’s problem-oriented study Food and Poverty (1976) has an
urgent message. Sinha, a former consultant of the FAO, produced an
informed analysis of the world’s food problem, stressing in particular the
maldistribution of food and other resources. Noting the proposals of
UNCTAD with their multi-commodity approach and buffer stocks provi-
sions, he commented: ‘the greatest weakness of the UNCTAD scheme is
its likely political unacceptability to the developed countries, particularly
the USA’ (Sinha 1976: 114), a prophecy that has proved to be correct. He
identified a more aggressive attitude by Third World states, especially
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after the oil price rise of 1973/4 when the developing countries tried to
maximize their own market powers by forming cartels such as the
International Bauxite Association, the International Council of Copper
Exporting Countries and the International Tin Agreement. He gave a
qualified welcome to the Lomé Convention between the European
Communities and certain African, Pacific and Caribbean states. Writing
in 1976 he commented:

The recent change in the attitudes of the richer countries is largely due
to the increasing militancy of the Third World countries. It is almost
certain that the magnitude of future ‘concessions’ in the course of GATT
and UNCTAD IV negotiations will depend mainly on the continued
solidarity of the developing countries.

(Sinha 1976: 116)

Sinha was partly correct: as the solidarity of the Third World states
cracked, so the industrialized world withheld further concessions; but it was
able to do so because market conditions swung against the primary
producers.

In his conclusion, Sinha called for a fairer sharing of world resources and
power if confrontation was to be avoided. He feared that the ‘era of co-
operation’ between rich and poor countries had come to an end and that
battle lines were being drawn. Instead he advocated ‘major concessions from
the richer countries on trade and aid issues’ and also ‘a major restructuring of
the international organizations and negotiating machinery in order to
provide a much greater say for the poorer countries in international trade,
investment and monetary arrangements’ (Sinha 1976: 132). GATT, IBRD
and IMF have been the preserve of the rich with voting weighted in favour of
the OECD countries, and Sinha recommended that GATT and UNCTAD be
merged into an International Trade Organization (ITO) and the creation of a
Third World permanent secretariat involved in all trade and aid negotiations.
Though less radical than Amin, Sinha also recommended greater co-
operation between developing countries and an end to their ‘inferiority
complex’ with instead a sense of mutual self-esteem and trust being devel-
oped (Sinha 1976: ch. 10). Little that has happened during the 1990s would
have encouraged Sinha. The World Trade Organization has emerged as the
preserve of the developed states and has brushed aside many of the concerns of
UNCTAD. Debt has edged on to the world agenda but mainly at the behest
of a non-governmental organization, Jubilee 2000, and the promises of the
main financial institutions to pursue debt-relief produced but a thin gruel.

In all, Third World commentators have provided a varied and lively
approach towards the problems of international organizations. Their
emphasis has naturally been on the use of world institutions to change the
economic condition of the Southern continents. As this condition is likely to
worsen in the near future, further, more radical contributions on the role of
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international organizations in North-South relations might be expected
from the Third World. Alternatively writers from that area may just despair
that intergovernmental organizations, at least, offer them so little.

Critical approaches

Critical approaches to the study of international relations are those that
reject the dominating views represented by the realist and reformists as
outlined above. In particular, they regard realists as apologists for the
current configuration of power in the world system, and consider that the
reformists are either unable to understand the true nature of that system or
are unwilling to accept that it needs more than modest reforms. Though
they may sympathize with the agenda of some Marxists and Third World
writers, they do not have the historical certainty of the former nor rarely do
they have the experience and perspective of the latter. They view interna-
tional organizations with a jaundiced eye, as these are mainly the
instruments of those who dominate the system. This section contains an
account of three approaches, that of the critical theorists, of feminist writ-
ings and post-modernism.

Critical theory

The approach of critical theory to international organizations is determined
by their wider world-view which in itself is explained by their name. One of
the leading exponents, Robert Cox, said that it is ‘critical in the sense that it
stands apart from the prevailing order of the world and asks how that order
came about’. It does not take existing institutions and power relations for
granted but calls ‘them into question’. It is directed to ‘the social and polit-
ical complex as a whole rather than the separate parts’. Rather than subdivide
and limit an examination of a problem, it looks at the larger picture of which
the problem is just one part and tries ‘to understand the processes of change
in which both parts and whole are involved’ (Cox 1993: 277–8).

As a theory, critical theory rejects the claims of positivism, of an external
reality and to be value-free. For critical theorists knowledge is not morally
neutral, it is more the result of the social background of those that hold it.
Given this, ‘critical theory allows for a normative choice in favour of a social
and political order different from the prevailing order, but it limits the
range of choice to alternative orders which are feasible transformations of the
existing world…It must reject improbable alternatives just as it rejects the
permanency of the existing order’ (Cox 1996: 90).

Critical theory differs from Marxist approaches because of its rejection of
any claim to hold the objective truth and because of its avoidance of the
pursuit of a utopia. Nevertheless, their analysis of international relations is
one that has a number of similarities with the Marxist perspective. It
regards the existing structures of world politics as being oppressive, not
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least because of the dominance of the capitalism of the United States. For
many, the USA is seen as a hegemonic power – the prevailing order – in
terms that reflect the writings of the Italian Marxist writer Antonio
Gramsci (1891–1932). Gramsci advanced the notion of ‘an historic bloc’
which in itself reflects the social relations of production. The dominant
class in a country – or indeed any social grouping – ‘maintains cohesion and
identity within the bloc through the propagation of a common culture’. A
new bloc can be formed when a subordinate class can establish its hege-
mony over other subordinate groups (Cox 1993: 56–7). The move towards
hegemony comes with the ‘passing from the specific interests of a group or
class to the building of institutions and elaboration of ideologies’ (Cox
1993: 57–8). It is that process that embeds the interests of the dominant
class in an institutional form that has an appeal wider than that class itself.
It therefore represents more than just the dominance of one state over
another, but implies a certain acceptance of the rules and institutions
patronized by the hegemonic power. In other words it is ‘an order which
most other states (or at least those within reach of the hegemony) could
find compatible with their interests’ (Cox 1993: 61). It also involves not
just inter-state activities but those of civil society (non-state societal insti-
tutions), thereby encouraging links between social classes in the countries
covered by the hegemony.

What does Cox have to say about international organizations? They are seen
in the context of the wider understanding of international relations, mentioned
above. He is direct about them: ‘One mechanism through which the universal
norms of a world hegemony are expressed is the international organisation’
(Cox 1993: 62). Why is this so? Cox (1993: 62) gives five reasons:

• They embody rules that help the expansion of a hegemonic world order.
These institutions reflect the interests of the dominant social and economic
force but allow a certain amount of adjustment to accommodate other
subordinated interests. Thus the USA was prepared to make concessions to
bring in the EU states and Japan to the World Trade Organization.

• They are products of that order. Though the institutions and rules are
normally initiated by the hegemonic power, it takes care to involve and
consult a number of second-rank states and gain their support. The
World Bank and International Monetary Fund were very much part of
the world order that emerged after the Second World War and which
was dominated by the United States.

• They legitimize its norms by providing guidance for states and by legit-
imizing certain activities at the national level. The OECD and the
international financial institutions have spread an acceptance of market
conditions and strict monetary policies.

• They co-opt elites from peripheral countries. Talented staff coming from
the Third World are expected to accept the script written by the domi-
nant power. Boutros Boutros-Ghali, as Secretary General of the United
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Nations, strayed too far from the grip of Washington and his second
term was vetoed by the USA. His successor, Kofi Annan, will no doubt
understand what is required of him. He brings the concerns of other
states to the UN but not in a way that threatens the USA.

• ‘They absorb counter-hegemonic ideas.’ Ideas such as sustainable develop-
ment and even debt forgiveness are taken on board by the international
financial institutions but are transformed into policies that suit them.

What is to be done? Cox thinks that the problem of changing the world
order should be shifted ‘back from international institutions to national soci-
eties’ where the socio-political base for a new historic bloc might be created
(Cox 1993: 64). Failing the creation of a new historic bloc of the new
working class and rural and urban marginal groups, there might be transfor-
mation of the current ‘monopoly-liberal hegemony’ by adjusting to the
demands of local elites for policies such as nationalization (Cox 1993: 65).
He also advocates re-regulation of economies and a re-composition of civil
society. International institutions, including organizations can become
contact points for new social forces (Cox 1994: 111).

Critical theorists such as Cox offer a refreshing exposition of the position
of international organizations in a world where the main revolutionary
powers have either collapsed (the Soviet Union) or settled into a cautious
conservatism (China). It provides a sceptical and realistic world-view
without accepting the inevitability of a future dominated by monopoly capi-
talism and the United States. However, its application to international
organizations is somewhat limited to the main global institutions and the
financial and economic organizations. It has less to say about regional orga-
nizations or about NGOs. Furthermore, its alternative future rests on
outcomes that are far from certain. Revolutions in the Third World are more
likely to be inspired by nationalism or by Islamic fundamentalism, scarcely
the solid bases for new historic blocs.

Feminist approaches

Feminist perspectives on international relations have in common with the crit-
ical theorists a rejection of the dominance in the subject of the realist and
reformists. Although feminist writers cover a wide scope, the general basis of
their argument is that in international relations, as in most political and
economic activity, women are disadvantaged. Although they own about 1 per
cent of the world’s property and take home 10 per cent of income, they perform
60 per cent of working hours and provide 80 per cent of refugees (Petersen and
Runyan 1993: 6). This is a demonstration of gender inequalities, the ‘socially
learned behavior and expectations that distinguish between masculinity and
femininity’ (Petersen and Runyan 1993: 5). Feminist approaches often go
beyond the statistics and examine the mind-set of those engaged in the practice
of international relations, which they see as gendered. In other words, the world
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is seen in a masculine way that favours the position of males in the hierarchy
and devalues the contribution of women (Sylvester 1994). War in particular is
gendered in a way that ‘keeps women and men from questioning the essential
purpose and the negative effects of war, militarization, and violence on their
own and other’s lives’ (Petersen and Runyan 1993: 91).

What of feminist views of international organizations? It is not possible
to present a collective view that encompasses the works of radical feminists
and, say, liberal feminists. Instead the work of one author, Sandra
Whitworth (1997), will be used as she pays some attention to international
organizations. After introductions to feminist theory and international rela-
tions and gender and international relations, Whitworth examines gender
and international organizations. She accepts Cox’s view of international orga-
nizations that they reflect the dominant power relations in the international
system and that ‘international organization is the process of institutional-
izing and regulating conflict – either that which may arise among states or
that which has its roots in transnational society’ (Cox 1980: 375). The way
that people organize themselves within international institutions reflects a
variety of power relations, ‘including, of course, gender relations’
(Whitworth 1997: 74). The triad of institutions, ideas and material condi-
tions help to locate assumptions about gender within international relations.
Whitworth uses these to examine the understanding of gender in an INGO,
the International Planned Parenthood Federation (IPPF), and an
intergovernmental organization (albeit one with some non-governmental
representation) the International Labour Organization (ILO).

Whitworth’s studies show that the IPPF tended to accept the de-
emphasizing of the gendered nature of reproduction and to ignore the
importance of birth control for women’s reproductive freedom. Instead, in an
effort to popularize birth control, stress was placed on parenthood rather
than just the woman’s choice. However, IPPF policy became more radical in
the 1990s with links being made between birth control and women’s sexu-
ality (Whitworth 1997: ch. 4, passim).

The ILO concerned itself with women as workers. It considered that they
needed special attention and promoted protective legislation. This rein-
forced the view that the male worker was the norm, with women workers
not deserving the same rights, remuneration and conditions. Latterly,
however, the ILO has reflected views that proclaim women’s equality in the
workforce and has started to assess the importance of policies on women’s
role in the workplace as well as in society more widely (Whitworth 1997:
ch. 5, passim). Whitworth comes to the conclusion that an ‘analysis of gender
in the IPPF and ILO shows how these relationships and definitions of what
it is to be a woman or man are structured relationships, and historically have
been structured to disadvantage women’ (ibid.: 157).

In common with the critical theorists, Whitworth has used an examina-
tion of two international organizations to demonstrate a point about
international relations, indeed social relations, more widely. The point is
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about power and its use, not to balance one state against another but for one
group to dominate another. In this case it is not the domination of one class,
race or culture over another (though Whitworth recognizes those relation-
ships as well) but of men over women. The critical study of two
international organizations dealing with issues recognized as being of impor-
tance for women suggests that further similar research on other international
organizations could produce interesting and useful results.

Post-modernism

The post-modernist approach to international relations is one that has come
to the fore in the period since the end of the Cold War. It is based on a wider
intellectual viewpoint instigated by French intellectuals of the 1960s gener-
ation – Barthes, Derrida, Foucault and Lyotard – and which suggested that
the modern era had been overcome. It rejects ‘meta-narratives’, grand
accounts of history and other subjects, as having no independent substance.
Scientific beliefs, including those of the social sciences, are rooted in culture,
politics and mores of a society and are therefore subjective. As there is no
objective reality, empirical claims have no special standing in the realms of
knowledge. Indeed, it is power and knowledge are intimately interwined.
Post-modernism stands against the belief of the ‘modern’ period which is
seen as beginning with the enlightenment of mid-eighteenth century
Europe and America. It therefore rejects the concepts of rationality and
progress associated with the enlightenment and the modern age. The unity
of mankind and ideas such as the universality of human rights are rejected.
Instead, local action in small groups is advocated.

Post-modernist ideas have affected the study of international relations, as
they have other social sciences. Post-modern international relations theorists
have used their views on objectivity ‘to examine the “truths” of international
relations to see how the concepts and knowledge-claims that dominate the
discipline in fact are highly contingent on specific power relations’ (Smith
1997: 181). Post-modernists have attacked the ‘meta-narratives’ of the real-
ists and reformists alike. The ‘objective’ analyses of the realists and
neo-realists are seen as being dependent on the subjective standpoints of their
mainly American and European authors. Richard Ashley (1986: 258) claimed
the works of Kenneth Waltz, then the leading neo-realist, ‘treats the given
order as the natural order, limits rather than expands political discourse,
negates or trivializes the significance of variety across time and place…What
emerges is an ideology that anticipates, legitimizes, and orients a totalitarian
project of global proportions; the rationalization of global politics’. The
reformists are likewise tainted and have a mistaken belief in progress. The
post-modernists point to the Holocaust as the height of modernism, a combi-
nation of science and political organization. It was scarcely progress.

Given an antipathy towards the sovereign state both as a centre of power
and as a creation often imbued with a concepts of progress, post-modernists

168 Writings on international organizations



can scarcely be expected to view intergovernmental organizations with
sympathy. The preferred form of international organizations, when
mentioned, are those that display differences and diversity in global politics,
that are regionally based or that reflect individual action. Indeed, it seems
that Michel Foucault was involved with an alliance of two INGOs (Médecin
du Monde and Terres des Hommes) in protesting against international inac-
tion over the ‘boat people’ who fled Vietnam in the late 1970s and early
1980s. He is quoted as saying that ‘Amnesty International, Terres des
Hommes, Médecin du Monde are initiatives which have created a new right:
the right of private individuals to intervene in the order of politics and
international strategies’ (cited in Campbell 1998: 516).

Another researcher has examined the European Communities, at the point
when it was transforming into the European Union, and asked whether it was
a post-modern configuration (Nørgaard 1994). His conclusions were that it
was ‘qualitatively a new organization of human collectivities which might
usher the coming of post-modernity’ (Nørgaard 1994: 275). The basis for this
judgement was that the EC did not approximate any modern form of political
organization, it did not command the means of violence, its authority derives
not from the people and it appeared to be a region trying to protect itself
against globalization (Nørgaard 1994: 274–5). It remains to be seen whether
the EU of the twenty-first century will fulfil these hopes or will start to revert
to a more state-like being.

Generally the critical approaches to international relations have provided
some innovative insights into the study of international organizations. The
critical theorists have been sharpest in their understanding of international
organizations as servants of a dominant power configuration, though they
have perhaps limited their scope when viewing international organizations.
Feminist writers have given voice to what is, after all, the semi-silent
majority in the world, and are only starting in questioning the male domi-
nance not just of the running of IGOs but also of their agenda. The
post-modernists are least concerned of the three groups with international
organizations as such, but their intellectual approach is the most radical and
can lead to a form of nihilism.

Globalist views

A globalist perspective does not view world politics as being predomi-
nantly about intergovernmental relations, as would realists, or about
interstate and intersocietal relations, as a number of reformists may
consider. Instead it takes a more holistic view. Problems are confronted at
a global level; solutions have to be sought there as well. This is not to
neglect the local or the state level, it is more a recognition of the limita-
tions of activities there. The ‘world-view’, like the reformists, places
emphasis on what unites people and has little time for the demands of
power politics and state-centric organizations. It goes further by not
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limiting its view either to parts of the world or to relations between
particular politics or indeed just to the economic, social and political
demands of mankind. Paradoxically, it can be seen as an approach the very
opposite of the functionalist, with whom there is much in common. In
contrast to the functionalist (or neo-functionalist or interdependence
school) and certainly in contrast to the power politics and Marxist writers,
the ‘whole world’ approach places emphasis not on the discrete require-
ments of groups, states or individuals, but on the well-being of the
ecosystem in which these function, the planet Earth. The concern of this
approach, which is reflected in its treatment of international organizations,
is for the survival of the planet, for its efficient functioning in its widest
sense, and for the survival of the myriad of species – only one of which is
homo sapiens – that inhabit the globe.

Since the 1960s, a number of writers on international affairs have
expounded on this view and have consequently considered the implications
for international organizations. John Burton in his World Society considered
interstate relations to be only a part of world politics and wrote:

If we employ the term ‘world society’ instead of ‘international relations’,
if we approach our study in this global way instead of the more tradi-
tional ‘national way’, we will tend to have a wider focus, to ask
questions that are more fundamental and important to civilization, and
be able to assess better the relevance of our own national behaviour to
the wider world environment.

(Burton 1972: 21)

Richard Sterling posed the problem more specifically:

Nuclear escalation, the population explosion, the pollution of the envi-
ronment, the communications revolution, the world-wide concentration
of wealth and world-wide expansion of poverty are all essentially global
and not local phenomena. They have given rise, in turn, to earth-
spanning and revolutionary demands for mass education, mass health,
mass welfare, and mass participation in the decisions affecting man’s fate.

(Sterling 1974: 322)

This world-view of the problems of ‘the spaceship Earth’ begged for
global solutions. It suggested that not only is the system of sovereign states
as yet unable, or unwilling, to come to grips with the above-mentioned
problems but that a network of intergovernmental organizations based on
the rights of state sovereignty will also be hamstrung. Global problems
needed global solutions based on institutions that can take a global perspec-
tive. Thus Sterling considered that ‘it is not unreasonable to anticipate that
the member states will be moved to consider equipping the United Nations
with more comprehensive powers as global pressures build’ (1974: 323).
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A more compelling call was issued by Barbara Ward and René Dubos in
their book prepared for the UN Conference of the Human Environment,
Only One Earth: The Care and Maintenance of a Small Planet (1972). They
stressed the unity of the Earth and its environment and the problems faced
by its inhabitants, essentially those outlined by Sterling. The authors
pointed out that the environmental question had, by 1972, already had
some impact on governments and international organization but the effect
was somewhat uncoordinated and unfocused. In three particular areas – the
global atmosphere, the oceans, the world’s weather systems – they saw the
immediate need for common policy and co-ordinated actions ‘where preten-
sions to national sovereignty have no relevance to perceived problems’. But
there was a need to go further and deal with other global problems: disease,
starvation, illiteracy, unemployment, overcrowding. International policies
were at the stage reached within the developing states of the nineteenth
century: ‘Either they will move on to a community based upon a more
systematic sharing of wealth…or they will break down in revolt and
anarchy’ (Ward and Dubos 1972: 295–6). They looked forward to a sense of
global community based on the hope of protection (from war and disaster)
and the hope of enhancement (ecological as well as economic). The ‘practices
and institutions with which we are familiar inside our domestic societies
would become, suitably modified, the basis of planetary order’ (Ward and
Dubos 1972: 297–8). This would include ‘non-violent settlement of
disputes with legal arbitration and policing procedures on an international
basis’; it would mean the transfer of resources from rich to poor and
increased co-operation in areas such as health and education, farming, urban
planning and pollution control. As there has been a shift of loyalty from
family to clan, from clan to nation, and from nation to federation, there was
hope, claimed Ward and Dubos, for ‘an ultimate loyalty to our single, beau-
tiful and vulnerable Planet Earth’ (Ward and Dubos 1972: 298).

Whilst the institutional framework and organizational structures remain,
of necessity, vague in Only One Earth, it is clear that the authors were aiming
at a network of world-wide, functionally based organizations (both IGOs
and INGOs) that could take on much of the work presently done by govern-
ments: or rather, which ought to be done by governments. Later writings
have attempted to deal with the policy implications of dealing with prob-
lems globally. Soroos (1986) has pointed to what has already been achieved
in global problem solving and has sought to build on this. His critics have
pointed out that what has already been undertaken has been done more
along traditional intergovernmental lines (Donnelly 1990: 221–30). Other
writers have tied achievement in addressing the global agenda more to
renewed activity in the UN (Rochester 1990: 141–54) or to greater grass-
roots and INGO activism (Alger 1990: 155–68). Either way, globalism
offers a distinct way of tackling the world’s problems. It is a vision that
stresses unity and common cause rather than disagreement and confronta-
tion; it could therefore foresee disputes being solved internationally, very
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much in the way that they are presently solved within many nation states,
by resort to arbitration and law and by enforcement, if necessary. In this,
they have much in common with the international lawyers and idealist
writer of the early twentieth century mentioned at the beginning of this
chapter. The globalists are inspired in their thinking more by fear of a
nuclear holocaust and by environmental breakdown than by the direct expe-
rience of war that affected the writings of Woolf or Brierly.

The globalist approach is open to the criticism of being too idealistic in a
cynical world and too impractical in its institutional suggestions. But the
dismissal of these words as ‘globaloney’ does not rid the world of the prob-
lems which they have so effectively publicized. They have tried to add
another dimension to what is possible, by showing that it is necessary for the
survival of the planet.

The radical approach to the study of international organizations reflects
world-views that normally go beyond those dominated by the activities of
states or of the organizations themselves. There is a sceptical view of what is
happening at any one time in international relations and of the ability of
more traditional writers on international relations to explain, let alone
understand what is happening. It is the feeling that approaches such as the
Marxist, that of the critical theorists and some of the globalists are coming
closer to understanding humanity’s wider dilemmas that makes them so
attractive. They are less likely to apply themselves to the details and work-
ings of particular international organizations but, nevertheless, provide
intriguing insights on this phenomenon by seeing them through more
panoptic philosophical lenses.

SUMMARY

The three major schools dealt with in this chapter – the realist, the
reformists and the radicals – and the variations they contain did not, and do
not, exist in a historical vacuum. Ideas were formulated within the context
of particular societies and in response to particular problems: the communi-
cations revolution of the nineteenth century; the First World War; the rise of
Nazi Germany; the spreading of nuclear weapons; the development of post-
Second World War Europe; the processes of decolonization and détente; the
end of the Cold War and the advance of the information revolution. In some
cases, the views of those writings on international organizations have had an
effect on events themselves, particularly on the attitudes of governments
towards international organizations. An example is the work of Leonard
Woolf, whose suggestions concerning a world organization contributed to
the detailed preparation of the League of Nations by the British govern-
ment. Likewise, Hans Morgenthau and E.H. Carr provided stimuli for
informed US and British governmental thinking about international rela-
tions from the 1940s onwards. In other cases the general writings of persons
such as Marx, Lenin, Mao Tse-tung and the dependencia school have affected
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the political climate within which governments conduct their policy,
including that towards international organizations.

Other factors, apart from their historical context, have affected the views
of the schools mentioned. They have different backgrounds in their ideology
(Western, communist, Third World radical, environmentalist) and in their
level of analysis of international relations (state centric, interest and transna-
tional groups, class dominant, global). This affects the type of international
organization dominant in their studies (IGOs, INGOs) and their geograph-
ical area of interest (the North Atlantic, Europe, Third World or global).

The range of writings about international organizations has, on the
whole, reflected wider understandings of international relations and world
politics. These in themselves have fed on the wider intellectual ferment and
on developments in world affairs. Views about international organizations
will continue to take account of the intellectual debate in the studies of poli-
tics, international relations, philosophy, economics, international law,
sociology, history and geography. They will also reflect, among other factors,
the strategic balance in the world, the relative power of the United States
and other states, the state of world markets, the process of European integra-
tion, the relative position of the developing world, the level of conflict
throughout the world, the state of the environment and the ability of large
states to withstand centrifugal forces. The way that international organiza-
tions reflect these developments and their capability to deal with some of
them will provide the raw material for future studies.
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At the end of the historical account in Chapter 1, the dynamic element in
international organizations was introduced. These institutions form part of
the present international system built up since the end of the Napoleonic
Wars. A world with a different configuration of states – or indeed with no
sovereign states as we know them – would present a different prospect than
the present-day polity.

Some of the works cited in Chapter 4 give an indication of how future
developments may affect international organizations. The approach of the
realist school confines international organizations to a very restricted future
with the only developments being those allowed for by the member states in
pursuit of their national interests. The functionalist view of the future
stresses international organizations serving humankind across state frontiers.
Their aspiration is to make the old nation state redundant. The neo-
functionalists have attenuated this view of the future by accepting
regional-based functional organizations and by emphasizing the importance
of their having a political authority that can actively sap away the strength
of sovereign state government. Economic structuralists would give intergov-
ernmental organizations less import. After all, Marxist writers see a
progressive advancement towards a communist world in which there are no
oppressors an no oppressed, no want, no war, no divisions into classes or
state. By definition, interstate organizations would also have withered away,
though it is conceivable that worldwide interest organizations would
continue, linking together those who play chess, football or even baseball in
the free time provided by the communist millennium. Third World writers
who stand outside the Marxist mainstream have either recommended that
international organizations should develop symbiotic North–South relations
to create a fairer, more secure world or suggested that they should act as
instruments against imperialist exploitation and for co-operation between
Third World states. ‘One-world’ globalists hope for the development of
institutions that will serve the needs of the planet rather than the demands
of a small elite of a minority species – mankind.

These viewpoints tend to prescribe how international organizations
should develop in the sort of world the authors hope to see in the future.

5 International organizations
The future



These prescriptions, dependent on change in the international political
system, have consequences for the types of international organizations that
might exist (if any) and their roles and functions. Should this book be
rewritten after the triumph of functionalism or the achievement of world
communist society, then Chapters 2 and 4 would have a completely different
content. In the case of the arrival of communism (unlikely as that may seem
after events in Eastern Europe 1989–90), such an effort would be considered
superfluous, a mere rummaging in the dustbin of history.

Believers in an ideology – Marxism, free market competition, Islam,
Christianity – tend to accept the inevitability of its complete triumph.
Indeed one of these viewpoints – or one of the many others – may eventually
prevail, sweeping all before it, or mankind may first destroy itself and the
planet. Until that time, we seem to face a future with a variety of brief
systems, each with significant support, coexisting in this world. This
plurality is reflected in the international political system. However, the
present balance of forces within this system may change, as may the nature
of the system itself. The rest of this chapter will extrapolate the present
trends in the position of international organizations and will evaluate an
alternative development.

THE PROBABLE FUTURE

It has been stated above that the growth in the number of IGOs is likely to
decline with their number remaining at about 250, whilst the number of
INGOs (at present about 6,000) could well grow modestly into the twenty-
first century. Such an extension of present trends does not allow for the
demise of IGOs and INGOs, and sheer numbers alone offer little informa-
tion about the aims and activities of these organizations or about their
continued role and function in the international system. For the sake of
clarity, this overview will divide international governmental organizations
into those dealing with questions of international peace and security, and
those covering economic, social and environmental questions.

IGOs dealing with peace and security

The major IGO at present concerned with international peace and security is
the UN, in particular the Security Council. Current threats to world peace
are manifold and enduring: the continued presence of nuclear weapons in
countries with political instability; the proliferation of weapons of mass
destruction to non-superpower states; indigenous Third World disputes;
intra-state, transborder conflict; and ecological threats to security.

During the 1950s and 1960s the UN was prominent in at least in
freezing many Third World disputes and trying to prevent the superpowers
from being drawn into post-colonial conflict in Palestine, Kashmir, Suez,
Cyprus, Congo, Yemen, Western Iran, Laos and Lebanon. The superpowers
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dealt directly with each other over strategic matters and, during the 1970s
and early 1980s, became increasingly directly involved in Third World
conflicts. The Soviet Union supported Vietnam in its conflicts with
surrounding countries after US troops had left Indochina, and was active in
Afghanistan, Angola, Ethiopia, Mozambique and South Yemen. The United
States was involved in Chile, El Salvador and Iran. Both were engaged in the
intricacies of the Middle East. After the mid-1980s, the Soviet Union disen-
gaged itself militarily from almost all of its Third World commitments,
thereby leaving a vacuum that the UN and other international agencies
helped to fill with observation teams in Angola and Afghanistan and
humanitarian assistance to Mozambique and Ethiopia. Likewise, in the early
1990s, the United States was prepared to see regional efforts and UN
involvement aimed at dampening conflict in Central America. However, the
United States (together with its allies) was still willing to take on a ‘world
policeman’s’ role when basic interests were threatened, as in the case of the
August 1990 Iraqi invasion of Kuwait The increased propensity by Third
World countries to ignore the resolutions of the United Nations – Israel
over Jerusalem, the West Bank, the Golan Heights and Lebanon; Iran in the
case of US embassy hostages in 1979–81; Iraq and Iran in their Gulf War;
and Argentina’s invasion of the Falklands – seemed to culminate in this
invasion.

The end of the Cold War and the expulsion of Iraqi forces from Kuwait
seemed to provide advocates of ‘a New World Order’ with an opportunity to
realize their dream and to call upon the United Nations to fulfil the inten-
tions of its Charter and guarantee international peace and security across the
globe. This hope was confronted by a number of realities. Threats to interna-
tional peace and security did not conveniently mirror the Gulf War with a
dictator from a large state invading a small one. Even when there was open
conflict and a seeming breaking of international norms, the case was not
open and shut. After 1991 Yugoslavia and its constituent republics provided
a trial for any international community-in-waiting, but the issue proved too
testing. President Milosovic of Yugoslavia proved more able than Saddam
Hussein at guessing what Western states would accept before they
confronted him on the battlefield. However, the full panoply of international
organizations – the UN, OSCE, WEU, NATO and EU – were used in the
search for a solution to the problems of former Yugoslavia and in the end all
were involved in what became the international management of a contin-
uing crisis. The hopes of Boutros Boutros-Ghali’s Agenda for Peace at the
start of the 1990s had turned to ashes by the start of the twenty-first
century. The notion that the UN could create the instruments of crisis
management, conflict prevention, conflict management, peace-keeping and
peace-building was confronted by the reality that most of the member states
were not prepared to devote resources to these activities conducted by an
organization which they could not control.

Even worse than the bloodshed in former Yugoslavia was the slaughter in
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Africa. Genocide took place in Rwanda; little happened until it was too late.
The Congo, Liberia, Somalia and Sierra Leone joined the list of African states
torn by civil war and by the collapse of the state system. Ethiopia and Eritrea
went to war over what others regarded as a worthless piece of desert. In most
of these disasters, international organizations played their role. ECOWAS sent
peacekeeping troops to Liberia and Sierra Leone, though many of these were
seen as supporters of one side in the disputes. The UN intervention in Somalia
proved a disaster for the UN, the USA and Somalia. The UN has however
stayed away from the Congo, a place where it burnt its fingers in a peace-
keeping operation in the 1960s. The UN and the OAU have brought the
parties in the Ethiopia–Eritrea issue together. Action in Rwanda has been
limited to humanitarian assistance and an attempt to bring a few of those who
perpetrated genocide to trial at a special international court.

Projecting this sort of activity into the future, it seems likely that the
UN and regional security organizations will become involved in interna-
tional conflicts. However, if they are to follow the post-1990s trend, their
involvement will be too little, too late and they may be absent from signifi-
cant disputes. The latter will be those taking place internally within a
country (such as the Russian conflict with its own Chechen republic), or
where there is a sudden and widespread attack by one sector of a population
against another (as in Rwanda). The UN may end up trying to administer
disaster areas such as East Timor and Kosovo, mainly because the interna-
tional community – and the former occupying state – cannot agree on a
more permanent political solution. The fracturing of any large state –
Indonesia, India or China – could produce a number of such orphan states
left outside the UN’s door.

The UN Security Council may still offer the most suitable place for
conflict to be taken. Potential warfare between India and Pakistan, Middle
Eastern countries and African states may end up on the agenda. However, it
is more likely that either the United States, or a dominant regional power
(such as South Africa in southern Africa or Nigeria in West Africa) might
first be called to assist with a diplomatic solution. In short, a projection
forward of present trends in peace and security would show a more insecure
world with a less than satisfactory array of international institution,
including international organizations, to provide for their solution. This is
not because of the absence of such organizations, but more because their
members have rendered them ineffectual and because the sort of expected
conflict is not open to easy solution.

IGOs on economic, social and environmental questions

The present IGOs dealing with economic, social and environmental questions,
broadly defined, are currently faced with an uphill task. The size of economic
and social problems has grown purely because the Earth’s population has
mushroomed since the Second World War, increasing by about a billion from
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1945 to 3.4 billion in 1965, then by another billion up to 1980 and over six
billion people by 2000. This in itself has created a problem of feeding, housing
and educating an extra 3.6 billion people since 1945 on the same basis as the
original 2.5 billion. However, the situation is not so simple. The growth in
world population has taken place in those areas with the least utilized resources
– the world has just been adding to its numbers of poor, underfed, diseased,
unhoused and illiterate. At the same time, a shift of population from the land
to the city has taken place, adding to urban congestion, most noticeably in the
Third World. Too often resources have been misused, maldistributed or eroded
away, thus adversely affecting the global environment.

The post-war institutions to deal with social and economic problems –
the UN and its specialized agencies, the Bretton Woods system and regional
agencies – have found increasing difficulties in carrying out their tasks, as
have newcomers such as the World Trade Organization. Growing challenges
have been met by reduced budgets, inefficient bureaucracies and greater
national interference. Another phenomenon has been the series of mega-
conferences and joint organizations established by the UN to deal with
certain social and economic problems: the UN World Population
Conferences followed by the UN Fund for Population Activities; the 1972
UN Conference on the Human Environment leading to the Environment
Programme Secretariat being established in Nairobi; the Rio Conference on
the Environment and Development in 1992; the UN Conferences on
Desertification; the World Food Programme; the Beijing Fourth World
Conference on Women of 1995; the 1982 Vienna meeting on Ageing; the
1990 World Summit on Children; the 1993 World Conference on Human
Rights; the Copenhagen World Conference on Human Development in
1995; and the longest running one of all, the Third UN Conference on the
Law of the Sea, which resulted in the Montego Bay Convention of 1982. In
some cases the number of IGOs dealing with a particular subject has grown
surprisingly: by 1972 eight specialized agencies and regional UN agencies,
as well as the EC, NATO, OECD and the Council of Europe, were dealing
with environmental questions in Europe (Johnson 1972: 12–34). The
Organization for Security and Co-operation in Europe and regional organiza-
tions such as the Council of Baltic Sea States can now be added to this list.
Organizations dealing with a limited topic such as whaling have multiplied
as the number of whales has declined.

A continuation of present trends in economic, social and environmental
IGOs seems to point to larger bureaucracies, more politicized and less effec-
tive organizations, and conferences forever defining problems and setting
rules but without the wherewithal to enforce decisions.

A BETTER ALTERNATIVE?

Although the future outlined for international organizations above has few
surprises, it us one very much based on a continuation of events seen since
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the 1980s. However, there are other trends that may be considered in
mapping out the future of international organizations.

The first involves general strategic developments. While the end of the
Cold War left the United States as the only genuine world power (though
the nuclear might of Russia would alone still entitles it to the name ‘super-
power’), this has not brought either world peace or a new world order any
closer. The election of George W. Bush to the presidency of the United
States might signal a move away from using multilateral forums towards a
more bilateral approach to world affairs and, in some cases, a more overt
‘America First’ policy. This could mean less emphasis on the UN and its
agencies and a possible splitting of NATO over US plans for a National
Missile Defence (NMD). A more nationalistic Russian foreign and defence
policy under President Putin and a more assertive policy by China could
lead to a return to balance of power international politics with the favours of
an expanded EU and of Japan being sought by America, Russia and China.
Added to this would be the new nuclear stand-off between India and
Pakistan and possible similar ones between Israel and one or more Arab state
in the Middle East.

What do international organizations have to offer in this situation? If the
main players – the USA, Russia and China – do not wish to seek assistance
outside their national frontiers, except to arrange alliances, there is little
that the UN or others can do. However, if nothing else, the Secretariat of the
UN and other IGO such as the OSCE, as well as a range of INGOs, should
be able to remind the powers of the costs of seeking security without
concern for wider consequences, what was christened the ‘security dilemma’
over fifty years ago (Herz 1950). Increased arming of a state brings greater
fear to possible adversaries and these in turn arm further, leading the orig-
inal state to respond by a further round of armaments. It seems that this is a
process, the uselessness and cost of which new generations have to learn.
After the lesson has been realized, there is the possibility of a return to the
table and, given the need for at least three nuclear powers to discuss matters,
there could well be a security conference that eventually becomes institu-
tionalized, as in the case of the OSCE.

Secondly, this overall strategic situation may be complemented, as
suggested in the section above, by a continued growth in low-level
conflicts, civil wars and mixed civil and international wars. As suggested,
the UN may not have the support, either financial or political, with
which to engage itself in these. Is there an alternative to a ‘pick-and-mix’
approach whereby some conflicts are addressed because of great power
interest, whereas others are left to fester? One answer is to share the task
between the UN and regional agencies. This does not guarantee that
conflicts are dealt with in either a fair or effective manner (Adibe 1998;
Alagappa 1998) but learning of the lessons so far could lead to a more
effective set of conflict avoidance and management instruments at
regional levels, as well as more politically acceptable peacekeeping and
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peace-making operations. This matter has already been addressed by the
UN (www.un.org/Depts/dpko/lessons/regcoop.htm) but needs further
consideration after involvement in Kosovo, Sierra Leone and East Timor.
Eventually the effects of the Revolution in Military Affairs, already in
train in the USA, will be felt among medium-range powers such as the
United Kingdom and France as well as smaller states such as those in
Scandinavia, all of which make strong contributions to peacekeeping and
peace-making efforts. Using the latest technologies, this allows military
involvement in a conflict at a distance, decreasing the cost in human lives
for the state with such technology and increasing its range and ability to
aim at specific targets (Metz 2000). This may increase the willingness of
states with such capability to become involved in military operations
either under the UN banner or in a regional context. It does not solve the
problem when troops on the ground are needed, as is the case for most
peacekeeping operations. However, agreed ceasefires will be easier to
monitor by technical means and lessons from the operations of the 1990s
need to be studied and applied to make future operations more effective.

Economic forecasts and those involving social and environmental devel-
opments may paint a bleak future for large parts of the world. The list of
UN conferences on a range of world problems suggests that there has been
plenty of talk but little action. Over 1.2 billion people still live on less than
a dollar a day. It may seem that the most developed part of the planet will
continue to reserve the lion’s share of resources for itself and will consume
them in a profligate manner adversely affecting the population. Even an
economic recession merely slows the pace of the advance of the developed
world. Even the modest aims of the 1997 Kyoto convention on limiting
greenhouse gases will be missed, not just by automobile-addicted America
but by environment-conscious Norway. This suggests that the process of
globalization is one that is bringing the areas of the Third World increas-
ingly into the service of the capital of Western countries, regardless of
adverse externalities. A US administration friendly to the companies that
wish to push for ‘wild globalization’ may mean further degradation of the
environment.

What can international organizations do to encourage a fairer and ecologi-
cally greener world? Though the World Trade Organization may seem to be a
reflection of US economic hegemony, it allows for the input and concerns of
other states – and has included NGOs in its deliberations (Marceau and
Pedersen 1999). It is up to the membership of the WTO to include environ-
mental considerations more fully in the WTO rules and to IGOs and INGOs
to campaign for such changes. Furthermore, UN agencies have had successes
in advancing sustainable human development, including the strengthening of
civil society (www.undp.org/info/gover.htm). The World Bank Group has its
own programme for improving governance and public sector activity in recip-
ient states (www1.worldbank.org/publicsector/types.htm), and the UN has
encouraged ‘coalitions for change’ – global policy networks – to participate in
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the process of global governance (United Nations 2000: 2). Modern tech-
nology has increased the opportunity for the formation of such coalitions and
for their effective functioning as pressure groups. It would seem that as part of
the ‘privatising of world politics and the emergence of a global civil society,
bilateral and multinational organizations are increasingly relying upon
NGOs’ ( Gordenker and Weiss 1998: 30; see also Willetts 1996; Weiss and
Gordenker 1996). A development of these activities could go some way to
bringing a social concern about development to the global agenda.

The information age brings new challenges for international organiza-
tions. The internet forms a web that has emerged in an anarchic form, with
governments finding it difficult to police because of its global nature and
international organizations being involved only marginally with its develop-
ment. Its use as a tool by NGOs has been noted. New technologies such as
the internet and video-conferencing offer new forums for groups to commu-
nicate. The emergence of protest and pressure coalitions that take full
advantage of new modes of communication suggest that the international
non-governmental organizations of the future will be more global than
international and more networks and forums than formal organizations.

In a future where global governance takes on an importance of its own,
there is likely to be a richer mix of institutions involved in the management
of human activities across frontiers. The sovereign state will not disappear,
but it will have to share the stable increasingly with IGOs, INGOs, transna-
tional entities such as large firms, and new networks. The increased pressure
on world resources and continued insecurity across the world will only stress
the need for international organizations. Whether they find the resources to
function effectively is another matter.
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