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Abstract

This thesis explores the wartime experientéhe League of Nations. It analyses the
Leagueds ability to serve as a touchstor
social cooperation in a period of intense isrigor liberal internationalism. It
demonstrates that the Leagueds political
war, despite the failure of its diplomatic role. The thesis chronicles the efforts of
League officials and of member states as theygte t o mai nt ai n, i n
international civil service, a nucleus of liberal idealism in contradistinction to fascist
expansionism. It determines the impact of-getitical factors on the integrity of the

League apparatus and documents how the leedgs i deol ogi c al bagg:
its wartime social and economic work. The League did not remain a static entity in

its final years and this work highlights the adaptation of League officials to an
evolving political | ands x@epeaceprovidinga t he L
bridge between prevar internationalism and its pesar variant. The successes and
failures of the Leagueds political and t
of international affairs with its wartime history serving asbaometer of the
diminished Eurocentrism and rising Atlanticism of international cooperation. This
period was emblematic of the chall enges
international civil service splintering under the weight of internal and radter
pressures. The Leagueds warti me experie
i nternationalism was a contested concept
with its aim of universalising the values of liberal democracy, was increasingly out
of-step with a warweary preoccupation with security. League officials fought to
preserve technocratic unity between the old organisation and the U.N.O. within an
international order increasingly dominated by the two emerging superpowers; neither

of which enjoyeda straightforward relationship with the League of Nations.
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Introduction

A product of the Paris Peace Conference (1ah®)purpose of the League of
Nations was to regulate internationdiplomacy and to serve as a forum where
member states, through mutual and voluntary contract, agreed to abide by the terms
of a Covenant. This Covenant, evoking the language of a sacred biblical promise,
bound each state to respect and guarantee theeindepce and territorial integrity
of its fellow member states. The League was intended as an alternative sygtem to
closeddoor and exclusive diplomacy practised duririge antecedent Concert of
Europe system; instead member states formally prescribed 6 o p e n, j ust
honourabl e r el at'iThehesgub @unsilepemanendyt conpossd. 0
of the great powers as well as smaller states through a revolving system of temporary
membership, was intended to mediate and arbitrate international dispae
LeagueAssembly, where every member state enjoyed a single vote, served as a
forum for multilateral debate on various international issues. The League encouraged
disarmament and sought to impose supervision on how its member states governed
minority groups and residents of the former German and Turkish colonies through its
Minorities and Mandates Commissions. The League also strove to promote social,
economic and humanitarian progress through both the specialised branches of its
Secretariat and sede affiliated technical commissions and organisations. These
technical bodies included the seautonomous International Labour Organisation
(I.L.O.); the Economic and Finance Organisation (E.F.O.); the Health Organisation
(H.O.); the Permanent Central iom Board (P.C.0.B.); the Drug Supervisory Body
(D.S.B.); the Advisory Committee on Social Questions; the High Commissioner for

Refugees and the Organisation of Intellectual Cooperation (O.1.C).

! The Covenant of the League of Nations, available from Yale Law School, the Avalon Project
(http://avalon.law.yale.edu/20th_century/leagcov)}&2p Apri 2010).
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Fig 1. Structure of the League of Nations and its spéalised bodies
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The League of Nations, although imbued with globalist aspirations,

represented a very specikend of internationalism which by no means dominated
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the landscape of international affairs. While the League owed its immediate

existence to the desire to avoid the replication of the horrors of the First World War,

its establishment marked the apogeeanfolder socigolitical movenent; liberal

internationalismHistorians agree that the League was the product ochmateenth
century liberalism withthe rhetoric of the Covenant was closely bound to the
traditions of liberal democracy.Liberal interngionalism entailed a respect for
democracy, sovereignty and free tratdberal internationalists were motivated to
strive for a peaceful international political and legal order while simultaneously (for
the mostpart) respecting the rights of natistetes: As such the League system was

unable and often unwilling to accommodate the other variants of internationalism

prevalent on the European continent, especially those shaped by the more radical

ideologies of fascism and communisinHowever it was not mly the rival

2F.S. NorthedgeThe League of Nations: its life and times 19\ Leicester, 1986), p. 166.

John A.
Ixxxvi (2010), p. 28.
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i nternationalism of the extreme | eft and
machinery. Even among the liberal democratic countries at ease with the spirit of the
Covenant the League was never the dominant means of conductingtioteah
diplomacy® The challenges faced by the League, asekicle for liberal idealism
trying to compete witlmealpolitk, reached crisis point during the Second World War.
Susan Peder sen, in her 2007 aargueddhate O B a «
historical understanding of the League remained incomplete with many research
possibilities left unexplored more than sixty years after its dissol(tRedersen
called on fellow historians to return to the chronically underused League archives in
Genevat 0 O6examine more intensely the persol
Genevac e nt r e d® This ahredisdcondributes to the recent revival in League
historiography by investigating the wartime preservation of the organisation during a
crucial period fo the evolution of internationalism.

The thesis opens in 1939 against the backdrop of a volatile political
landscape and ends in 1947 with the liquidation of the League of Nations. Chapter
one documents the reaction of the political organs of the Ledgu&ssembly and
Council, to the outbreak of the Second World War. It contrasts the policy of the
Assembly and Council towards the German and Soviet invasions of Poland with the
course of action adopted by member states following the UB8.S.R i nvasi on
Finland. The manner in which the Secretariat and technical officials justified their
continued existence, adapted their work to the reality of the situation and assumed
the role of guarantors of the Leagueds
explored in chapter two. Secretatge ner al Joseph Avenol 6s
contested actions in the lead up to his resignation are also documented in the light of
new primary evidence. The motivation behind the transfer of selected missions of the
League of Naobns to the United States and to Canada is also discussed. Chapter
three chronicles the wartime activities
identifies the various challenges to their work programmes and examines whether
the League was able to presera semblance of institutional unity. Chapter four
documents and discusses wartime relations between the League Secretariat and

member states. It determines why certain states continued to ascribe importance to

® zara SteinerThe lights that failed: European international history 198®(Oxford, 2005), p. 299.
"SusarPedersen 6 Ba hlk teague TodAmbraan HistaricalbReviewxii (2007), pp
1091-1117.

8 |bid., p. 1112



League membership during the years of confiod why others were anxious to
relinquish it. Chapter four also documents how government attitudes to the League
determined its contribution to the new international order that was slowly emerging.
Chapter five outlines the processes involved in theotliien and liquidation of the
League. This chapter contributes to the scholarly debate on the construction of the
United Nations Organisation and the influence of the League experience on this
process.

In 2011 Patricia Clavin questioned the approachraditional international
histories in their acceptance that internationalism (in itswareform) ended with
the outbreak of theSecond World WatThe Leagueds political
dissolved until 1946during the following year its remaining intemtional civil
service oversaw the liquidation of its financial assets and the transfer of its functions
to the new United Nations Organisation (U.N.O.). Despite this reality, the wartime
experience of the League of Nations is one that is traditionallyréedameagre
attention by general histories of the organisatfovhere greater focus is accorded
to this period it is usually confined to one or two dramaticepsas i n t he Lea
final yearssuch as the resignation of Joseph Avenol and the grandilbgpeeches
of its final Assembly in April 1948 The most logical explanation for the historical
negl ect of the Leagueds | ast years woul
during that period to warrant | ndicielst i gat
organ, the Permanent Court loternationalJustice(located in The Hagugjvhich
assumed a nominal existence following the fatal disruption to its work by the
German invasion of the Netherlands. However this project has found that the
L eaguetime expesience is rich in episodes, publications, accounts and
correspondence which not only document a pivotal period for the organisation itself
but which have profound implications for the development and evolution of

internationalism. This thesis chahges the common historiographical tendency to

Patricia Clavin, 6é6lntroduction: conceptualising
Laqua (ed.)Transnationalism reconfigured: transhanal ideas and movements between the world
wars(London, 2011), p. 9.

19 see for example Clive Archdnternational organisation§3rd ed., London, 2001); Ruth Henig,

Makers of the modern world: the League of Natiimdon, 2010); Martyn Housdelhe League of

Nations and the organisation of peagtarlow, 2012); Northedgd,he League of Nation®aul Raffo,

The League of Natiorfondon, 1974); George Scotthe rise and fall of the League of Nations

(London, 1973); Frank Walter$, history of the Leage of NationgLondon, 1952).

! See for example Elmer Bendinértime for angels: the tragicomic history of the League of Nations
(London, 1975); George Gillhe League of Nations from 1929 to 19Mew York, 1996).
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regard 1939 as the culmination of jprar liberal internationalism. Instead it posits
t hat t he Leagueds warti me exXx pe+wvarenc e
internationalism and anticipated the challengessgfostwar variant.

Biographies of the secretarigeneral of the League have permitted a limited
insight into the or ¢*aaméssBartos io msdbfograptayoft i me
the second secretageneral of the League, Frenchman Joseph Avemal, keth
Stephen Barcroft and Douglas Gageby in their respective biographies of his
successor , |l ri shman Se8n Lester, docume
period as an episode in long and eventful international cafeers. hur RovVvi ne 6 s
study The first fifty years: the secretaiyeneral in world politicsalso provides an
excellent insight into the potential and limitations of that office. These respective
biographies are informative and commendable for their use (on Barros, Gageby and
Barcodntts of Lesterds per sonal papers a
astonishingly detailed sources on the L
dissolution. The focus of these biographical narratives on the personal histories of
the secretariegenerh did not permit, within their pages, scope for meaningful
investigation and analysis of the wartime preservation of the League. They were also
produced at a time when access to pertinent national archive files on the war period,
especially those related the Vichy regime, was restricted. Furthermore this thesis
has found that the efforts entailed in preserving the organisation were not confined to
the person of the secretaggneral. Rather it was a collective effort on the part of
numerous high official within the League Secretariat and technical services whose
endeavours were supported by influential national statesmen, civil servants and
diplomats. The contribution of these figures to this seemingly quixotic endeavour
needs to be documented to furthemr understanding of what the future of
internationalism signified to those who continued to work within an international
apparatus and to those who would be responsible for shaping thavarost
international order.

The negl ect of t histence ean he atbilitedw@ the i me

traditional fixation of hi stori ans on t

12 James BarroBetrayal from within:Joseph Avenol and the League of Nations 1@B@New

Haven, 1969); Stephen Barcroft, O0The internati one
Lester, 19294 76 ( PhD thesis, Trinity Col |ThglLeague@ndb!| i n, 1
the United Nations after fifty years: the six secretageseral(Newtown, 1972); Douglas Gageby,

The last secretargeneral: Sean Lester and the League of Nat{@blin, 1999); Arthur Rovine,

The first fifty years: the secretageneral in world politicfLeyden, 1970).
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i nternational di sput es. As earlier histo
security potential was spent by the mi®30s there wadittle interest in
documenting i1its final year s, especially
Assembly and Council, were suspended in 1939 for the duration of the war. A.J.P.
Taylor identified the culmination of the Abyssinian crisis in 1936 as thleered of
the League while P. Raffo characterised the sanctions imposed by League member
states on Mussolinidés Italy during that
death rattle of ®@edrygengSmatgtains shuednhbdst
focused on tolganisalidn,acharadterising the dnaenatic episodes that
markedt h e L eeaxgiusetbesnce as O6sequences Hn a r
El mer Bendiner dubbed League headquarter
1938, haune by three O6éghostsd who experienc
without any assistance from the organisation: China, Ethiopia and $pain.
Contemporaneous to the publication bége highly critical historiethere existed
another school of League scholapsthat soght to depict the organisatiomt as a
failure, but as an important bridgehead in international cooperation. One of the most
notable examples of this hist &histwypf aphi c
the League of Nationfl952) whih was one of the first general histories of the
organisation to appear in the aftermath of its dissolution. Walters argued that the
League was worth studying as it constitu
organisation of a worldvide politicalands oci al*® or der . 6

In interacting with the existing corpus of League histories a thorough
awareness is required that studies of the organisation have rarely been politically
neutral. Even before t he Leagueos di ss
spawnedhat had its roots in competing ideologies. During its lifetime the League
tended to elicit extreme responses; attracting both ardent support and vehement
condemnation. This kpolarity resonated in the subsequent scholarship with various
historians and gitical scientists going to great lengths to present the League as

either asuccessor a failure. Sympathetic studies of the League tended to be

13 AJ.P. TaylorThe origins of the Second World Wapndon, 1963), p. 96; Raff@he League of
Nations p.18.

% Scott, The rise and fall of the League of Natipps208.

!> Bendiner A time for angelsp. 380.

®\Walters,A history ofthe League of Nationg. 1.
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described as o6idealistd with its *more c
Notable exponents of thé i deal i st 6 position i nclude
secretarygeneral, and politicians such as Viscount Cegile of the principal
architects of the Covenant. 0l deal i stsd
its role as the guarantor of thevereignty of its member states. However they were
quick to absolve the spirit and practices of the organisation from blame. They argued
that the League was betrayed by the irgigence of the great powers whigfused
to deploy the machinery of the Lesg to collectively condemn and punish
unprovoked acts of aggressidhTheir position was perfectly encapsulated by
Cecil 6s famous observation: 60The League
wanting; it has been f &Thedi dealoinytediiemt e |
was rooted in the western liberal tradition and was often inspired by progressive
politics. League supporters and apologists viewed the League as a civilising,
enlightening and unstoppable force; proof of the onward march of hprogress®

The 6realisto di scour se i n t he stud
momentum as the Leagueb6s political mi s si
reject the position that international cooperation is the curremodtfl history and
that common interests morally bind member states to seek peaceful outcomes to
di sput es. Rat her t hey a c c mpat contitora of a s S
internationalanar chyao, t h o s e -interésiad, gpewehungrymand n 60se
compet i ti vus limatiogt tker ssope of intBrnational cooperation in the
political spheré’ Gerhart Niemeyer did natcceptthe argument that the failure to
fully realise the collective security potential of the League could be attribated t
great power arrogance. Rathex argued that he Leagueds politica
machinery ought to have been designedatcommodateghe dynamics of great
power relations and the inevitable prioritisation of national interests over

international cooperatioff While the compositiorof the League Council reflected

" For a summary of the idealist/realist debate and the development of such categorisations see David
Armstrong, Lorna Lloyd and John Redmoftiom Versailles to Maastricht: International

organisation in the twentieth centuf§rd ed., London, 1996).

18 See WaltersA history of the League of Natiqns 778.

9 Raffo, The League of Nationg. 8

%0 See Brian G. Rathbuiyust in international cooperation: international security institutions,

domestic politics and American mildteralism(Cambridge, 2012), p. 58.

2L Armstrong, Lloyd and Redmon@rom Versailles to Maastrichp. 12.

“Gerhart Niemeyer 6The bal an dnernaidtnal ©rmanisafion he Leag!t
(1952), p542.



Wil sondés belief that some states were mo
not possess the exclusive right to veto diplomatic action and administrhtinges;

rather unanimity among all members of the Assembly @oancil was required to

give effect to League resolutions.

Clavin observed that historians have struggled to break free from the need to
either exonerate or condemn the League for the breakdown in international
diplomacy in the intewvar years?® Such polaising scholarship has increasingly been
eclipsed by the shift i n [|pepalaaarecatueibst or i o
its farcical disarmament programéne t owar ds a greater focus
facilitator of transnational encounters that achieeensiderable success in the social
and economic spheréSAs Pedersen observed, these studies are less focused on
what the League failed to do btdveyeamn what
e x i s t®amisctrend i League historiography coperded to a seshange in the
study of international relations (I.R.), away from the binaries of the idealist and
real i st i nter pr etwaatyiéo nb ett oweaernd st hae dGmit dadgloe
traditional -4 heer aési ntlyeftintemaianal eelatiorsst 6 t h
accepts the realist argument that states areirgetested and jealous of their
sovereignty but seeks to identify why states might, despite these limitations, continue
to seek means of cooperation within international mstins such as the Leagtfe.
International historians have made greater exertions to understand the League as a
product of its time, the first comprehensive project in international cooperation, born
in a period of intense and increasingly militant natitsmar’

This thesis strongly identifies with this newer historiographical tradition and
benefits from the recent opening up of League scholarship. As the newer studies of
t he Leagueadenciese @eh miodalengrossed by the L
they tend to be more alive to the organi s
Borowy, Martin Dubin, Jill Jensen, William B. McCallister and Geert Van Goethen
have discussed the wartime work programmes of the technical organi€itions.

#ZClavin, o6lntuatlusiingni ntenoapti onalism between tt!
24 (1h;
Ibid.
®pPedersen, 6Back to the League of Nationsd, p. 1C

% Armstrong, Lloyd and Redmonthternational organisation in the twentieth centupy 12.

" See for example Alan Shardakers of the modern world: the Versailles settlement, aftermath and
legacy(London, 2010), p. 71.

%8 See for example Iris Borowy;oming to terms with world health: the League of Nations Health

Organisation( Fr ankfurt, 2009) ; Ma r tucerRepDra theé edondmicbrnidn, &6 Tow
soci al programmes of the League in the Avenol er ¢
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Economists suclas Anthony Endres and Grant Flemming have also examined the
theoretical modules and business cycles employed during wartime by both the
Economic and Finance Organisation and the International Labour OrganfSation.
her 2013 publicatiorfsecuring the wod economy: the reinvention of the League of
Nations 19291946 Patricia Clavin made the most significant contribution towards
the integratiorof the wartime history of the League into the wider narrative of the
organisation. Chronicling the efforts of the P nc et on mi ssion of
Economic and Finance Organisation, Clavin demonstrated how the&$.01 i f el on
commitment to supporting global capitalism was reflected in its wartime studies;
studies which not only had an immediate influence on -pastrelief and
reconstruction measures but which also reverberated within new international
institutions such as the International Monetary Fuhd,World Bank and even the
European Economic Community

Peder sen pointed out t hats teshnical e St
organisations have become increasingly popular, these agencies are largely dealt
with separately and there has yet to be
technical experienc&. It is not within the scope of this thesis @ffer such a
6synt hethiocwesvteudyidt, does adopt a more hol
wartime history. It documents thénstitutional experience of the Leagus
international civil serviceduring the Second World War by focusing on how the
disparate technicabrganisations related to one another and toltteague 6s hi g
direction and Secretariat. It is particularly concerned with the question of leadership
and the ability or inability of the secretaggneral to act as the administrative and
political figurehed of the League. The thesisronicles the difficulties experienced

or selfimposedby the various League agenciestite maintenance of a common

UNOG] (ed.),The League of Nations in retrospect: proceedings of the symp{Giemeva, 1983), pp

4273 ; Ji | I J e nadceethe Amaiidas: therinteBnatioreahM_abour Organisation and inter

American social security standards, 1930 4 8ldterriational Labour and Working Class History

Ixxx (2011), pp 218240;William B. McAllister, Drug diplomacy in the twentieth century: an

international historf London, 2000); Geert, Van Goethem O0Phel
Organisationinlimbo (1948 ) 6 i n Jasmien Van Dael e, Magaly Rodr
and Marcel ven der Linden (eds),.O. histories: essays ohe International Labour Office and its

impact on the world during the twentieth cent(Bgrn, 2010), pp 3131.

9 Anthony M. Endres and Grant A. Flemirigternational organisation and the analysis of economic

policy, 191950 (Cambridge, 2002), p. 12, pf2-54.

% patricia Clavin Securing the world economy: the reinvention of the League of Na1@#ts1946

(Oxford, 2013).

Ppedersen, 6Back to the League of Nationsdo, p. 11

9



institutional identity and examines the relevance and impact of that identity within an
evolving internationkeorder.

Demonstrating how the Leagueds politi
with member states and shaped its contribution to wartime international affairs and
postwar planning is also a central concern of this work. Pedersen argued that the
leage 6 s security record is the one aspect
argument is hardest to uphdfdt is not the intention of the thesis to challenge the
accepted consensus on the diplomatic failure of the League; such a position would be
both enpirically and theoretically unsustainable. However it contends that the
vitality of its technical services <can
preservation.Th e Leagueods di pl omatic rbotlthe was
organisation retained a ltecal relevance and presence. Member states as well as the
governments of the United States, the U.S.S.R. and the Third Reich continued to
attach political weight to the wartime existence and endeavours of the League of
Nations. This thesis doesnottreat he Leagueds diplomatic r
the roomd as so many of its supporters
during its final year s. The Leagueds sec
wartime experience and pesar opportinities. As such this projechighlights the
organic relationship between the Leaguebd
League officialsoften made a firm distinction between what thegscribed as the
6pol it iddalct na wmidthedintematonak civil service>The Leagueds
O0political 6 work included the Secretar:i
objectives of the Assembly and Council in the fields of disarmament, minority rights
and the welfare of the mandated territories. Itbtipal identity was predicated on
l i ber al i nternational i sm. The Leaguebs 6
the permanent Secretariat and of seconded experts and technocrats, e.g. economists
and medical professionals, to promote social and ecngomogress. The
establishment of the Leagueds specialise
organisation reflected what later became known as the functionalist movement,
although it was not described in those terms at the time. Functionalistésthaguhe

process of coll aborati ng Oareas wilbavantaaiy, tect

¥pedersen 6Back to the League of Nationsdé, p. 1092.
3 See for exampl®aily Princetonian 2 Dec. 1941.
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Ospi |l overd into mdThe techmicaloigdnisations have | i t i
been presented in historiography as a more enlightened and sophisticatesdomean
encouraging peacB.They were regularly depicted as removed from the political
controversies of the L €%Whieedersain Heagud o mat i
officials and apologists sought to impose an explicit distinction between the

Ot echni clailtdi caanldd 6bproanches of the internat
separate the Leagueds soci al and economi
identity” As various historians have posited, League officials and technical experts

were rarely idelogically neutral but rather sought to perpetuate democratic ideas,

liberal economicsand western learning through the medium of their various
publications and international conferené®dhis thesis explores how, far from
distancing themselves from theatted rhetoric of the League Covenant, the technical

of ficials refused to divorce the League?o:
economic work. This underscores the formal position of the thehisst t he Leag
liberal identity permeated eveagpect of its existence.

Pedersedescri bed the Secretariat as the
lamented the fact that we know so little about how it influenced political
developments because so much historiography has been written from the standpoi
of national interest§ Thi s thesis documents the <cen
wartime international civil servants in the preservation of the organisation as a
nucl eus for future internati orBectetariato o per ¢
provided catinuity between meetings of the Assembly, Council and various
specialised committees of the organisation. This, coupled with the liberal democratic
culture of theinternational civil servicehas resulted in the depiction of League
officials as the permamt embodiment of the League of Nations its&fccording

to F.S. Northedge, League officials were overwhelmingly, though not exclusively,

% Armstrong, Lloyd and Redmonthternational organisation in the twentieth centupy 11.
®Housden described the Leagueds techniceé prograr
League of Nations and the organisatiof peacep. 7.

% See for example Walters, history of the League of Natigns p . 1 and Arthur Sweet:
political achi ev eForeign Affirsaix (1990, e. 19%1eagued i n
Clavin and Wessels, O6Tr antsincantsiéo,nap.i s466and t he Le

% See for example Endres and Flemilmernational organisation and the analysis of economic

policy, p. 13; Mark MazowerGoverning the world the history of an id@aondon, 2012), p. 151;
Pedersen, 6éBack to tbBe League of Nations©é, p . 11
¥pedersen 6Back to the League of Nationsd, p. 1113.
0 Rovine, The secretargeneral in world politicsp. 19.
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liberal multilateralists opposed to extreme nationalférithe Secretariat of the
League was envisaged as an impahitieernational civil service, removed from the
quagmire of national politics and prejudi¢éddowever, asBarcroft and Rovine
argued, this did not mean that the Lea:
particular, its secretargeneral adopted an aplicical role.® League officials sought
to exert political influence to advance the cause of internationalism rather than the
interests of individual governments. Not all League officials were committed liberal
internationalists. As Pedersen pointed ouwds impossible to completely exclude
opportunistic timeservers from the international civil serviteHowever as both
Mark Mazower and Fred Halliday asserted, idealismaisrucial factorin the
endurance of international organisasoff In documenting th professional
shortcomings of Secretafyeneral Joseph Avenol this thesis will demonstrate the
preeminence of idealism fothe ability to providepioneering leadershipo a
trailblazing international organisation.

While George Scott acknowledged thatesv nations (fortyfour by the end
of the war) continued t o ,yendittleeexplahatonr gen

has been offered as to why this was the case, without drawing on the success of the

Leagueds technical p r achnice ongamssitions were theh e L e
wartime embodi ment of the Leagueds | iber
organi sationos political identity was

preservation. This thesis contributes to bridging the gap betweenrettent

hi storiography devoted to the Leaguebs t
on the Leagueds diplomatic rol e. Drawi ng
the technical organi sations, t hiaiont hesi s
Omeant 6 to member s 1° @he éhesis aseertsathatpcontinued i ¢ a |
membership of the League of Nations served an important purpose for all states who

wished to affirm their allegiance to the liberal democratic values of the Covenant.

“! NorthedgeThe League of Nationg. 167.

2 salvador de Madariagijorning without noon: memoir@arnborough, 1974p 36, p. 43.

“Stephen Barcroft, O6lrish for-@8i6glishptadlesicy at t he L
International Affairsi (1979), p. 22; BarroBetrayal from within p. vii.

“Pedersen, 6Back to the League of Nationsd, p. 11
5 Mazower,Governing the wdd, p. xvii; Fred HallidayRethinking international relationd.ondon,

1994), p. 10.

“Pedersen, 6Back to the League of Nationsd, p. 1C
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States that did not share those values defined themselves against, rather than
by, the Leaguebs political identity. As
nineteenth century O0the international h
differing politcd groups and ideologies “Whilpped t
certain episodes within the wartime experience of the League of Nations were the
direct result of the reality of war , ma
inability to cope with differingpolitical and cultural traditions among its member
states.l n t he i deal i st tradition, t he Leagl
presented as universal, transcending all cultural and ideological differences. Walters
argued that the League had servechast medi um O6i n which the c
humanity could be seen and served across the barriers of national tradition, racial
di fference, or g“@Rogtwanipdipretaiohs ofshe peaguahaieo n . 6
been influenced by the rise in Marxistthisr i ogr aphy and in th
rejection of imperialism and ethnocentrism. This led historians to criticise the
undeniably Eurocentric tradition of the League Covenant, which they perceived as an
attempt by the great powers to perpetuate westernitmaslitAs Martin Kitchen
arguedt he League O6was created in the belief
would be accepted throughout the world and was powerless to deal with states which
despised “BR.ch. iMceratsheddge ar gupasibn dfthat t he
U.S.S.R. served as a vindication of the old Soviet claim that the League was an
alliance of o6érobber capitali stPThathesis ons 6
determines what the attitudes of member states to Soviet membeirshg liberal
League reveal as to the nature of -ma and wartime internationalism. The
Leagueds problematic wartime relationshi
serves as a useful reflecton bnhe Leaguebds politicaeal i der
international landscape, foreshadowing the challenges of international cooperation in
the Cold War era.

Lucian Ashworth recently argued that the scholarly urge to characterise
earlier observations on the League #bee idealist or realist tentb eroe the

complexities and subtle differences of opinion between various internationalist

4" Mazower,Governing the worldp. xv.

“8\Walters,A history of the League of Natigns 1.

9 Martin Kitchen,Europe between the wars: a political histdiyew York, 1988), p. 50.
¥ NorthedgeThe League of Nationg. 274.
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thinkers®! A recurring theme within this thesis is that internationalism was a relative
concept; depending on their political background and foreign policy goals, member
states expected different things from the first major project in international
cooperation. These expectations often shifted over time in correspondence with
changes in the political landscape; the League was not a static or inflexible form of
internationdism. The smaller European states first expected the League to provide
them with the protection of the great powers; later when it became clear that the
great powers had no intention of activat,
the League aceomodated the gravitation of the small powers towards independent
policies of neutrality. The presence of neutral powers in the League and their effect
on the organisationds political efficacy
overlooked by histodns of both interwar and wartime international@rileville
Wylie, in alluding briefly to this topic, argued that the collective security ideals of
the League had a 6c o?PThis thesis aruesettatftiscmas on r
not the case; the Leaguaccommodated neutrality in contradistinction to {veest
i nternational i sm, so much so that neutr a
Leagueds wart i mevarprospeets. tTheacbntinaed thempeoshifi of
neutral states sparked a debatethimi the international civil service on the
organi sationds mor al position and pol i ti
war.

Such difficulties reflected a wider ¢
had never been explicitly defined or delitezh The organisation was conceived as
an organic work in progres$ Throughout its history member states were reluctant
to allow the League to develop into a giant, authoritative bureauttatythe same
time they permitted tillsavicdte degeloand expamdt e r n a

*1 Lucian M. Ashworthnternational relations and the Labour Parfiyondon, 2007), p. 3.

2 Commentary on the threat posed to neutrality bgrivational organisations can be found in Aoife
O6Donoghue, O6Neutrality and mulJduindl@f Conficeand sm af t er
Security Lawxv (2010), pp 16202 and in Stephen C Neffthe rights and duties of neutrals: a

general histoy (Manchester, 2000). The significance of League membership is overlooked in Jerold
Packardds i nvest i gadlkithe fniendrfor foe:ahe European newrald i Vdorld t y

War Il (New York, 1992).

“Neville Wylie, 6Vi ndutralmand nobelligecent1038?5 6E u rno pNeeavri | | e
Wylie (ed.),European neutrals and ndpelligerents during the Second World W&ambridge,
2002), p. 8.

** Sharp,The Versailles settlemerg. 1.
%> NorthedgeThe League of Nationg. 51.

14



without imposing any significant design on thémAs a result there was a
significant disparity between the cautious internationalism of member states and the
often ambitious internationalism of League official&hile various internationalist
thinkersviewed the League as a stepping stone towards world governzeang
member states the League was valued as an affirmation of national sovereignty and
legitimacy; as such national governments were not anxious to extenduleade of
the Leagueds i nt é&Tensionand jeatolsiesmetiween hatiorak r v i c e
interests and internationalist aspirations persisted during the war years when League
officials sought to influence wartime relief measures and-wastplanning.The
Secretariatodés relations with member stat
internationalism less infused with the traditions of libetamocracythan it was
attuned to the language of security.

The lack of coherent aspirations for the fetulevelopment and potential of
the League enacted difficulties and divisions within the international civil service
itself. Clavin demonstrated how the existence, within one organisation, of separate
agencies devoted to various activities, was both agttreim that it permitted a
collaborative approach to social and economic issues and a weakness in that it pulled
the League in different direction§.The wartime experience of the League of
Nations encapsulated the difficult and often contentious operafi@n umbrella
organisation trying to balance its political, social and economic responsibilities. The
I.L.O. was the only affiliated agency of the League specifically prescribed by the
Treaty of Versailles. The League and its secretgyeral were plackehierarchically
above the I.L.O. and its director; the LL&Os budget was ul ti mat el
secretarygener al and the Leagueds Supervisory
However the secretaiyeneral held nother authority over the I.L.Qvhose director
enjoyed considerably more autonomy than that of his League count&rphs.
dynamic first director of the 1.L.O., Frenchman Albert Thomas, set the precedent for
an executive style of leadership. Unlikee teecretarngeneral(whose position was

conceived as less of a political lemdand more of an administratdhe director of

*Victor-YvesGh ®b al i, 6The League of Nations and functi
(eds),Functionalism: theory and practise in international relatighendon, 1975), p. 154.

*" For further information on contemporary suprantionalist aspirationdestadariagaMorning

without noonp. 12; Jean Monnekemoirs(trans. Richard Mayne, London, 1978), p. BRnnet

would develop these ideas at a later stage whilst looking back on the League experience.

%8 Clavin, Securing the world econonyy. 5.

% de Madaiaga,Morning without noonp. 12.
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the 1.L.O. became an initiator of political actidhrough the practise of placing
various proposals before the delegations of the International L&mnference&®
Thel.L.O. was based in Geneva and possessed its own constitution and Governing
Body which elected the director, liaised with member stares on labour matters and
supervised the work of the independent secretariat, the International Labour Office.
Martin Dubin argued that the relationship between the I.L.O. and the Secretariat of
its parent organisation was often marred by rivilifjhe thesis demonstrates how

the pressures of wartime and geographical separation exacerbated tensions between
the disparate agensi@nd the Genevaased Secretariat. It highlights the difficulty

of maintaining institutional unity within an international organisation devoted to
multiple international activities, where the difficulty lies not in the fact that their
various tasks are tatrly distinct, but were often extremely complementary as with
the E.F.O. and the I.L.O. Internal divisions was as much a strain on the wartime
survival of the League as external pressures.

The transfer of selected brcasntwathees of
United States and to Canada constituted
Eurocentrism. Eric Hobsbawm singled out the recalcitrance of the United States for
t he organi sationods i neptitude i ntomedi at
Hobsbawm, i n 6a wantretl and Buedetdrminmed; aorsetttemento
not under written by what was nGwhe a maj
Ameri can Senateds rejection of League me
historians, of thenteresting relationship that later evolved between the League and
the U.S State Department. The dominant American role in the creation of the U.N.
also effaced any interest in tentative American participation in the League. A
minority of historians have mpted to overturn the traditional perception of the
United States as completely apathetic to international collaboration before and

during the Second World W&tC| avi n6s most recent publ i

®Carter Goodrich, 6T h Anndls.ofithe @merican Agarlémy gf Palitcal and r n & i r
Social Scienceccilvi (1946), p. 114.

®®Martin David Dubin, 6é6Transgover nmpteratohal pr oces s e s
Organisation xxxvii (1983), p. 483.

%2 Eric HobsbawmThe age of extremes: the short twentieth century 1994 (London, 1994), pp

34-5.

%3 See for example Patricia Clavinand J8s | hel m Wessel s, 6Transnational
Natons under standing the work of i Costenpparaayn omi ¢ and |
European History xi v (2005), p. 482; Du bthenLeague ®fr ansgovern
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influence of the E.F.@ s | i b-radepkinciplet pretiee policies of the U.S.
State and Treasury Departmeffthis thesis also contends that the United States
should not be presented as a spectator in the League drama but as a central player in
its history. The establishment of technicalissons in the United States
demonstrated the declining geopolitical importance of Europe and the emerging
hegemony of the United States in international affairs. Their transfer elicited
interesting responses from the U.S. State Department, the BritisigirdDffice,
Latin American member states and the Le
complex attitude the Roosevelt administration entertained towards League also
added another dimension to the internecine rivalries of the technical agencies. In
previous scholarship the League is often depicted as ignoring the reality of the wider
political | andscape. E. H. Carr notably
being out of touch with the current of world affaifsThis thesis demonstrates that
theleagueds international ci vil service re
engaging in wider processes such as the evolution of American internationalism.

This thesis also contributes to the debate on the transition from the League to
the United N#ons Organisation(U.N.O.). We can perceive from the existing
historiography that the recognition of the U.N.O. as the heir to the League is
commonplace. There is a general consensus among historians thaNtte6 d i d
not rise Aphrodite like from theeSc o n d  Wo ¥ The spatialised agencies of
the United Nations owed much to their forbears within the League of Nations
umbrella®” We must be careful howeveot to regard the transfer of the technical
functions of the League to the Economic and So€auncil (ECOSOC) of the
U.N.O. as the only possible outcome of negotiations between League and U.N.
representatives. Mark Mazower conceded that the optimism associated with the
endurance of international organisations tendhlscurethe complexities inhent in
the creation of such organisatioffsRaffo also criticised the tendency among

hi storians to depict a Osatisfyingdéd and

Nations®83;,ppadg90strower, O6The Uni n&MOGRadprt es and
The League of Nations in retrospect: proceedings of the symp(@Siemeva, 1983), pp 1284.

® Clavin, Securing the world economy. 285.

85 E.H. Carr,Conditions of peac@_ondon, 1944), p. 165.

% Mark MazowerNo enchanted palace: thee of empire and the ideological origins of the United
Nations(Princeton, 2009), p. 14

®"Henig, The League of Nationp. 181.

% Mazower,No enchanted palace. 7.
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international organisation and the n&Research into the dissolution of the League
illustrates that any sense of continuity between the technocratic wing of the League
and that of the U.N.O. (as opposed to the important political differences between the
two organisations) was by no means a foregone conclusion. This thesis outlines the
persigent tension that existed between the need to capitalise on the experience of the
League Secretariat on the part of the United Nations powers and the tendency to
assign officials associated with that failed enterprise a peripheral role. The
difficulties, dostacles and downright hostility experienced by League officials during
the transition perid are quite telling. They senas a useful indicator of the different
political, cultural and ideological forces which were ignored or unforeseen by the
L e a g wendess but which, after 1945, formed the guiding principles of the new
system of international cooperation.

Studies devoted to the transition from the League toUle.O. tend to
regard the latter organisation as a maturation of internationalism anah as
improvement upon the shortcomings of the League in the realm of seCurity.
Ashworth deplored the tendency of historians and scholars of international relations
to turn their works into O6Whiggishodé hi s
studiously awided in this work’* Research findings illustrate that the United
Nations was not universally regarded as new and improved League of Nations. The
contemporary debate in the aftermath of the Dumbarton Oaks proposals and the San
Francisco Conference demormsdé that there remained a dearth of agreement on
what one should expect of an international organisation. This thesis contends that the
United Nations was neither an improved nor a diminished League of Nations. It was
the product of a different politicallimate and the reactions, among government
figures, national civil servants and League officials to the creation of the U.N. and to
the dissolution of the League, further erapised the contested nature of
internationalism.

This thesis is primarily a higtical investigation into the final years of the
League of Nations that benefits from the insights into the League experience offered
by other scholarly traditions. It was from the disciplines of international relations

(I.LR.) and political science thateepts such as idealism, realism, functionalism and

%9 Raffo, The League of Nationp. 27.

0 See for example Thomas Weiss, David P. Forsyloger A. Coate and Kelifate PeaseThe
United Nations and changing world politiggth ed., Boulder, 2010), p. 4.

> Ashworth, International relations and the Labour Party. 10.
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supranationalism first emerged. Scholars such as Fred Halliday, U.V. Hirschhausen
and K.K. Patel have all noted the traditional distrust with which diplomatic
historians tend to regard such theoreticainfeworks’? The thesis engages with
various theories of international relatggind political sciencevhere appropriate but
does soon a firmly empirical basis. This project has found such concepts to be
constructive rather than detrimental to the develogroéa historical understanding

of the League of Nations.

This thesis offers an original and unique perspective on the wartime
experience of the League through maltchival and multlingual research,
presenting findings from repositories in Dublin,ndmn, Paris and Geneva. The
League of Nations was a bureaucratic institution and the paper trail it left behind in
its archives in Geneva is enormous. This thesis is replete with evidence from the
League archives, drawing on the miscellaneous reportseo$dbretarngeneral, of
the technical services and of the Supervisory Commission; on the extensive
correspondence with national civil servants, politicians and representatives of
various voluntary and philanthropic organisations; on reports of the ligandat
committee of the League awth records of the negotiations between the League and
the United Nations Organisatiohhe official documents of the International Labour
Office are also consultedSecretariat officials and technical experts adopted a
trangarent attitude to their work and were always eager to publicise the activities of
the League. Figures such as Edward Phelan, the acting director of I.L.O., Alexander
Loveday, the director of the E.F.O. and
publicity, were particularly prolific in attempting to maintain wartime publicity for
the organisation through speeches, lectures and journal articles. It is through the
writings and speeches of these figures @matoverview of the wartime social and
economic wdk of the international civil service can be obtained as well as an
appreci at i onimgadtontahmeyolvingirtegnat®r@ldandscape.

The private papers and records, preserved for posterity, of League officials,
help illuminate the more politidaly sensi ti ve aspects of the
personal papers of Sean Lester (deputy secrgemgral 19340, secretargeneral

19407), his diaries, reports and correspondence, available through the United

"2 Halliday, Rethinking international relationg. 24; U.V. Hirschhauseand K.K. Patel,
O0Europeanisation in history: an introductiond in
Europeanisation in the twentieth centBasingstoke, 2010), pp18.
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Nations Archives and the U.C.D. Archiv@3ublin) offer an unrivalled insight into
the Leaguebds wartime history. Hi s diary
gift to the historian, as Lester was a meticulous record keeper. He preserved intact
not only a painstaking account of the expece of League officials in Geneva, but
also important correspondence with leading political figures such as Anthony Eden
and Charles de Gaulle. These letters shed light on the implications of wider wartime
developments for the organisation as well as trenétion of a new international
body that still retained some influence of the old League Covenant.

With personal papers, ovegliance on a bare minimum of sources can distil
or jeopardise the objectivity of a study and offer an incomplete and ovetlgl par
version of events. This thesis draws on the private papers of Joseph Avenol,
deposited in the Archives of the French Ministry of Foreign Affairs, to document the
Leagueinedi ate reaction and adaptation to
political writings, undertaken in an effort to rehabilitate himself with his former
colleagues, are assessed to determine whether the Frenchmen was in fact an extreme
right-wing ideologue or simply an opportunist responding ®gtlitical reality of a
Germancontrolled Europe. The correspondence and papers of other senior members
of the League Secretariat, figures such as Thanassis Aghnides, Alexander Loveday
and Arthur Sweetser, |l ocated in the VLeag
this thesis is repsentative of the experience of the entire League apparatus,
including that of the transferred technical agencies. The thesis also calls upon the
per sonal papers of Robert Ceci |, t he L
demonstrate the endurance of libenérnationalism in spite of the reality of war.

The governmental and diplomatic records of the United Kingdom, the Irish
Free State, France, the United States and Switzerland are drawn upon throughout the
thesis.Pedersen identified one of the weaknesskexisting League historiography
as being overly reliant upon national archives, rather than League rétdts.
thesis consults both national and o6inter
essential as without them one could glean an oveplymistic account of the
Leagueds wartime experience from its off
this thesis to consult the national reco

The extensive diplonte correspondence between the Offick tbe Secretary

“pPedersen, 6Back to the League of Nationsdo, p. 11
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General and member states is presented within the course of the thesis ingofar as
proves si gni fi cant t o t he Leagueds warti me
acknowledged that the methodology of this thesis is fagosed, with a heavy

reliance on European diplomatic and government records. However this conforms to

the Eurocentric tradition of the League of Nations with European events and
traditions enacting the most dramatic r
organs and internamnal civil service. The records of the British War Cabinet are
particularly pertinent for the question
war fate. The records and correspondence of the Foreign and Dominion Offices also
permit an insight into # attitude other member and nemember states entertained

towards the Leagudhe records of the French (Vichy) Ministo§ Foreign Afairs

are a useful source to determine the veracity of BatbephAvenol and Sean
Lester d&ds ac c o un tisswithmfthe Seoretariat mt1@40. AleelVichy r i s
records also provide an insight into the distant relations member states, falling within

the German sphere of influence, were obliged to maintain with the League. The
records of the Free French movements alswesas a useful indicator as to the

political value of League membership for erstwhile governmanexile. The

records of the Political Department of the Swiss federal government are extremely
relevant fordocumentingthe conditions in which the Genesaased Secretariat

operated during the war. Given the close trade relations between Bern and Berlin, the
Swiss federal papers also serve as a useful medium through which we can glean the
attitude of the Reich Chancellery of Foreign Affairs to the continnediemce of the

League. Thd-oreign Relations of the United Statesrieshasalso been consulted to

help chronicle the transition from the League to the United Nations Organisation and

have proven a particularly useful method to trace the place of tlgréedthin the

resurgence of American internationalism.

The vast collection of newspaper reports and analyses available on the
League during the war years illustrate that a significant disparity exists between the
contemporary interest in League affairadathe subsequentack of historical
investigation into the final years of the League experience. Newspapers such as the
Manchester Guardia(British) and theJournal de Genévgswiss), which tend to be
more supportive of the League, have been consulteticles from The Times
(British) andNew York TimegAmerican), which were usually less effusive, are

analysed. Publications which were downright hostile to the Leagyeh as the
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Soviet organPravda are also studied to achiewan appreciation othe vaied

perception of the League during this periddihe records of pressure groups such

of the League of Nations Union serve as a valuable reflection of the endurance of
liberal internationalismContemporary accounts from figures well acquainted with
thewor | dés first e X per i mensuch asntheijoarhabst nat i ¢
Robert Dell and the committed liberal internationalist Gilbert Myrdgmonstrate

t he contested natur e of t he Leagueods |
apologias and diques from those removed from the League experience are also
consulted to gain a wider perspective on
onthe evolution of internationalism.

Drawing on original research and building on the new wave of League
historiography, the thesis avoids both the anachronistic fatalism and myopic
optimism that characterised earlier accounts of the organisation and which led to a
negl ect of t he Leagueds wartime history
experience is an imptant, though long overlooked, chapter in both the history of

the organisation itself and in the wider narrative of internationalism.

" Englishtranslatel versions of this newspaper as well as other foreign language publications of this
period are available from the records of the British Foreign Office, The National Archives (T.N.A.),
Kew.
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Chapter one: The Leagueds place in the i
of war: its political identity and technical role.

The news comes in that German troops have entered Polish territory at three
points and that Polish towns are being bombed from the air. So it Begins.

This was the diary entry of Deputy Secret@gneral Séan Lester for 1 September

1939 when theWehrmachtcrossed into Poland, exposing the severe disparity
between the internationalist aspirations of the League system and the cold hard
reality of international relations. The outbreak of war provided the fatal blow to the
Leagueds abiahd arbiratet irdernatiendl! idisputes. Theyadbjective

of the League Covenant 6to achieve intel
reduced to a mere formula of wordl.has been incontrovertibly proven by previous
historians that the League neviemctioned as an effective agent of collective
security® This chapter permits an investigation into why member states chose to
preserve the League of Nations during the war years, despite the paralysis of its
diplomatic machinerylt determines why membestatesc ont i nued t o O ma
genufl ections at Genevad and argues that
exclusively anchored in the suc'@msmls of t|
the prestige and vitality of the technical agenciesussd the organisation a
continued potential in the social, economic and even humanitarian spheres, the
League was a fundamentally political organisation that retained a relevance to a
world at war. Following the example of recent works devoted to theulLea@ s
technical agenci es, t he chapter seeks t
international landscape in 1939 by concentrating on what the organisation actually

6di d and t medaertterdni nes what me mber states

! Diary of Sean Lester, 1 Sep. 1939 (United Nations Office, GerigraryRegistry, Recordand

Archives Unit [henceforth UNOG], private archives, vol. 1, p. 317), availablatat/(biblio-
archive.unog.ch/archivplansuche.as(®0 May 2013).

% The Covenant of the League of Nations, available at Yale Law School, the Avalon Project
(http://avalon.law.yale.edu/20th_century/leagcov)&8p Apr.2010).

® Most recently Zara Steiner, lrer two volume history of the intevar period, effectively
demonstrated the paralyses of the Leaguedbds securi
before 1939. See Steindhe lights that faileéind SteinerThe triumph of the dark: European

international history 1933939(Oxford, 2011).

* Scott, The rise and fall of the League of Natipps208.

*Pedersen, 6Back to the League of Nations®o, p . 10
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experimen 6 i n international cooper atliTisn dur i
chapter argues that by 1939 the Leagueos
states than itdiplomaticrole; thus the death of collective security was not the death
oft he League. The Leaguebs | iberal i dent
including its technical activities. Thus
wartime social and economic work cannot be achieved without an appreciation of its

political sgnificance to anolving international landscape

The League and the outbreak of war in Europe

The Leagueds supporters and apologists o
alternative to the nineteenth century diplomatic system which had apestthe

exclusive tool of the great powefdJnlike the prel 9 1®&ntéangl i ngé def
alliances6t he coammunlid yof the Leagued was not
rather the League was meant to function
global o r g a n i *s\paodiow KVilsén hoped that the League Covenant would
serve as a O Mo n rword thdtavoutdrredmce oppodunismtir e
internati’@hal saffhing. 6f the Leagueds co
inter-war period, whe the League failed to effectively intervene in crises such as the
Japanese invasion of Manchuria and the Italian invasion of Ethmymainced later

historians that the League system did not constitute a new form of diplomacy. P.

Raff and Zara Steineratably dismissed the idea that member states, especially the

great powers, were willing to practise diplomacy through recourse to the League
alone.Raffo ar gued t hat t he League was 6an a
permanent and often useful, butnevarapl acement for tthe tra
Steiner too concurred that O0the Geneva s
politicsod but was'imMarch¥03% $ alHi taldg ud s t art mi
beyond the Sudetenland to occupy the oésCzechoslovakia, Lester mused in his

® As Robert Cecil described the League. See Robert Qélgreat experiment: an autolgiraphy
(London, 1941), p. 317.
" Ashworth, International relations and the Labour Party p . 13. See also the O6Dr ¢
Birmingham branch of the League of Nations Uni on¢
United Kingdom [hencefoit T.N.A.], Foreign Office files [henceforth FO] 371/39307).
:Rathbun,Trust in international cooperatigrp. 58.
Ibid.
19 Raffo, The League of Nationp. 25.
! Steiner,The lights that failedp. 299.
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diary on the absence of the League from thdatktd diplomatic efforts to stem

Ger man expansi oni sm, a s k'flnegs téearrées woei atroy |y
encapsulates the diplomatic sidelining of the Leagukistrating that the
organisation was a spectator to, rather than an actor in, the drama that ultimately led

to war.

Under the terms of the Covenant, the assumption of belligerent status on the part
of one or more of i ts neoflcencern $otthe wlle wa s
League "®0On 9 September, almost a week after the Adfitrlench declaration of war,

Sir Alexander Cadogan (permanent urskecretary at the British Foreign Office)

wrote to Secretareneral Joseph Avenol informing him of thetstaf war that

existed between the United Kingdom and Germidmiye reminded the secretary
gener al t hat every diplomatic solution t
German forces to an end®&Whaaissighifieantabae mp| oy
this letter is that Cadogan stressed that everything the British government had tried

to do for Poland was done 6in '8Gadogaor mi t vy
thus sought to depict the Angkrench attempts to guarantee Polish security and

their joint declaration of war once that security was breached, as collective security

in action.

Such a bold statement @ada a npéasr t v al i dates Andrew S
arguments on the place of collective security in the British political systemm&ted
demonstrated how the &édhigh mor al veneer o
was increasingly hijacked by British politicians and civil servants to conceal the
pursuit of the opposite of this policy; the creation of defensive allidddesMartyn
Housden has outlined, the term collective security included the following elements:

1. Public debate in the Council and the Assembly of actions carried out by
statesmen.
2. Arbitration of disputes organised by the Council of the League.

2 Diary of Sean Lester, 18 Mar. 1939 (U.N.OGiyate archives, vol. 1, p. 206).
13 See article eleven of the Covenant of the League of Nations, available at Yale Law School, the
Avalon Project lttp://avalon.law.yale.edu/20th_centueaticov.asp(20 Apr.2010).
14 Alexander Cadogan to Joseph Avenol, 9 Sep. 1939 (National Archives of Ireland, [henceforth
1N5.A.I.], Department of Foreign Affairs [henceforth DFA] 241/82).
Ibid.
1% bid.
YAndrew Stedman, 6AA moOtsda mhldé rslhainresd -appeaspssrameme P10,  a
the persistence of League of Nati ©ontenpordryanguage be
British History, xxv (2011), p. 88.
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3. Economic sanctions apptleagainst an aggressor state.

4. The possible supply of military units by members to stop'var.
Drawing onHo u s&&fsi ni t i on, there was nothing
French guarantee to Poland. The course of events of the summer and autumn of 1939
was not determined by multilateral discussions at Geneva. Nor did the Allied
Supreme Council deploy an expeditionary force to Poland. Though Cadogan assured
Avenol that the British employed every diplomatic means at their disposal to avert
war, the League self was removed from AnglGer man affairs sinc:t
withdrawal in 1933. To underpin his assertion that the League was dead by 1935,
A.J.P. Taylor wrote that in September 1939 no one even bothered to inform the
League that war had broken d@ifThe correspondence between Cadogan and the
Office of the Se@taryGeneral demonstratéisat this was not the cagdowever it
cannot be overlooked that the Foreign Office did not reach out to the League until 9
September, a full week after the outbreak of.Wahile the immediate pressures of
mobilisation may be partly accountabeadg a nlegssthan prompt communication
revealed the deepe at ed British di saffection Wi
capabilities. Influential British politicians and Foreign Offm#icials did not appear,
on closer inspection, to genuinely adher
C o v e n@ladwyd Jelb, of the economic relations section of the Foreign Office,
stated in the | ate 1930sl| ¢ htaitvd es@eursiotnya
and could not o6éhelp feeling that #t woul
Cada a nodrs diaries reveal that not even the man who dispatched the above note
to the secretarg e ner a l beli eved t halléctiveé dJeauritywasa gu e 6 s
viabl e. He conceded in 1938 that coll ect
6to a state of suspended ani mation. o

Yet at the same time the Foreign Office was careful not to slight the League
completely.Cadg a npéirss to asociate the Anglerench declarations of war with
the liberal internationalism of the League Covenant were a strong indication that the
organisation, while politically impotent, was not politically irrelevant. Steiner argued

that whil e t &iedisarmangnt ad ctheresécilirioy matters foundered,

8 HousdenThe League of Nationg. 6.

9 Taylor, The origins of the Second WokNar, p. 96.

“Stedman, O6fAA most dishonest ar gumegereraldfthe p. 93.
United Nations Organisation in 1945.

I David Dilkes (ed.)The diaries of Sir Alexander Cadogan, O.M. 19@§London, 1971), p. 66.
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the League Owas -lasbng mternatonacregena tanel to astablishn g
norms of state behaviour that, though frequently breached, became part of the
i nt er nat i*deaCloverfard bsran impoftant touchstone for international
law and order and the League, though lacking the supranational function to compel
member states to abide by its terms, was able to influence codes of diplomatic
conduct among its member states. Thus while thgueavas unable to embody a
new form of diplomacy, its presence in the international landscape encouraged a
greater selconsciousness, if not complete transparency, in how states conducted
their respective foreign policies.

While the British were eageo tassociate League rhetoric with thewn war
aims the invasion of Poland by both Germany and later, by the Soviet Union, drew
forth no formal words of protest from the halls of the Assembly or Council rooms of
League headquarters, tiralais des NationsAn article in the Swiss newspaper
Gazette de Lausanmminted out that the League had been created to prevent war
and questioned why it did not, after the outbreak of such a war, raise a vengeful
voice in condemnation of £ Such seeming indolence unstemdably inspired the
realist position on the political irrelevance of the organisation by this pbint.
Certainly the dearth of activity within the League Assembly and Council in the run
up to and immediate aftermath of the outbreak of war does littiexptain the
Leagueds war t Howeverpvhiletised eagua failed to respond to the
Anglo-French declaration of war, that failure should not prompt historians to ignore
what was going on both inside and outside the League appafatu® Leagueobs
internal and external relations during this period reveal that while the League was
denied a role in these developments, it was not untouched by them. The relations
between the League and member state function as a prism through which the
international higirian can derive aegper appreciation of natiorfareign polices as
well as of the course of international affairs.

The Leagueds silence on the outbreak
postponement of the session of the League Council, due term®imawm 11 September

1939. It was agreed by member states that a special comnussilshmeet instead

2 Steine, The triumph of the darlp. 173.
3 Gazette de Lausanné Nov. 1939.
4 See for example Car€onditions of peagep. 164.
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and with the written approval of member states, devise the League budget fé7 1940.

This decision was influenced bythee ague 6 s n e u whoadrew@ned ss h o
that criticism of the conduct of the war would provoke the ire of the Reich Foreign
Ministry.?® Just as the League influenced diplomatic behaviour it also altered the
perception and practise of neutrality, an-afge concept within internationaffairs.

John F.L. Ross illustrated the fundamental difference between neutral foreign policy

and the collective security ideal expected, if not exactly forthcoming, from member
states. Whereas neutrality oi mpel icehsoiachesét,
collective security operations require 0
in concerted enforcement measures (sanctions) if called for by a recognised

i nternat i o¥Q@ribinally,uthe ladvent df the Beague led many political
commentators to declare that neutrality was no longer a viable option in international
disputes’® Such assertions in the early days of the League would not reflect the later
reality. The League was a more sophisticated organisation than its many detractor
would allow, permitting a form of multilateralism not attempted for many years after

its dissolution; this was because the League had a notable ability to adapt to, if not to
influence, the reality of international affairs. Neutrality was facilitatethleyl eague
Counci l from very early on i n t he or ga
recognition was accorded to Swiss neutrality with Switzerland exempt from
participating in any military sanctions that could be proposed by the CéUmbié

rise of independent policies of neutrality among League member states was
emblematic of the small state experience of the organisation. Article sixteen of the
Covenant was the clearest articulation of the collective security aspirations of the
League.Under article xteen, member states were accordael right to expel any

state whichengaged in an unprovoked and illegal act of aggression against another.

Such aggression would be considered an act of war against all member states of the
League. All diplomatic and eoomic relations with the aggressor would be duly

severed and member states would be bound to provide whatever military and

% Report of the Federal Council on the twentieth session of the League Assembly, 31 Jan. 1940

(Swiss Federal Archives, [hencetioiS.F.A.], federal paper, [henceforth FP] 10/089/117, p. 145),

available athttp://www.bar.admin.ch/archivgut/00945/00946/index.htmi?lany£ki$ep. 2010).

%6 Cabinet conclsion, 23 Oct. 1939 (T.N.A., Cabinet papers [henceforth CAB] 65/2/46, p. 197).

%" John F.L. Ross\eutrality and international sanctior{dlew York, 1986), p. ix.

06Donoghue, O6Neutrality and multilateralism afte
% Declaraton of London, 13 Feb. 1920 available from: Report by the Federal Council for the Federal
Assembly on Swiss neutrality in relation to the League of Nations, 3 June 1936 (S.F.A., FP

10/088/558, pp 8495).
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humanitarian assistance they could muster to repel the invading *fofech
principles held a great attraction for the vulnerableallan states who could,
theoretically, call upon the great powers in the League for assistance in repelling
illegal acts of aggression.

But by the late 1930s the small powers, with the fate of Abyssinia serving as
a depressing example, could no longereetghe great powers to protect the weak.
As a result the League was compelled to accord further recognition of the place of
neutrality within the international framework. An interpretative resolution, the
Declaration of Copenhagen, was accepted by themsly in 1938 which accorded
member states the right to judge what action, if any, they were obliged to take under
article sixteer: This resolution was spearheaded by the Nordic countries and by the
traditionally vulnerable low countries (Belgium, the hetlands and Luxembourg)
as they sought to distance themselves from an increasingly likely war. Thus it was
the political organs of the League themselves that sounded the death knell of
collective security. In the summer of 198@lvdanKoth, the Norwegiamminister of
foreign affairs, in afgeech to the parliament in Odeclared that while the League
was engaged in useful technical wor k,
was no need®¥to awaken it. o

Marcel PiletGolaz, President of the SwiSonfederation(1940) insisted in
the early months of the war that although Switzerland had obvious duties of
hospitality towards the League, its neutral territory should not be used as an arena in
which belligerents could launch oratorical batfféas the war years wore on, the
preoccupation of the Swiss Confederation with preserving its neutrality and
sovereignty from hostile interference would easily claim precedence over its
responsibility to the League. A crucial factor in the vulnerability of theglese 6 s
position was that it was predicated on a rather loose agreement with the Swiss
government. Article seven of the League Covenant established the seat of the League
i n Geneva. This article described the

inviolable and stated that all officials and government representatives engaged in the

% The Covenant of the League of Nations, availabl¥ale Law School, the Avalon Project
(http://avalon.law.yale.edu/20th_century/leagcov)&8p Apr.2010).

1 Communication from the British legation, Oslo, to the Foreign Office, 23 @89 (T.N.A., FO
188/319).

%2 Cecil Dormer to Lord Halifax, 14 May 1939 (T.N.A., FO 188/319).

% Report of the Federal Council on the twentieth session of the League Assembly, 31 Jan. 1940
(S.F.A., FP 10/089/117, p. 146).
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business of the League should enjoy full diplomatic privilefadowever this
article had no legal basis and representatives of the League were obliged, in 1921, to
come to an greement, omodus vivendiwith the Swiss authorities. This agreement
was eventually codified in 1926 when the Swiss federal government agreed to
recognise that the League of Nations possessed an international personality and legal
capacity and could noin principle, be sued before the Swiss courts without its
express conserit No member of the Swiss public authoritiegas to enter
headquarters without the express authority of the Secretariat. Property destined for
League ownership was exempt from Swaastoms and fiscal immunity was granted
to League assets, securities and salaries. League officials and government delegates
were to enjoy varying degrees of immunity from civil and criminal prosecution in
Switzerland unless those rights were waived bys#wretarygeneraf®® The presence
of League headquarters in Geneva ultimately proved very beneficial for Switzerland
with the periodic sessions of the Assembly and Council boosting the already well
established tourism industry of Geneva and its environgpart conducted by the
Secretariat in 1935 concluded that the presence of League headquarters was worth an
annual thirty eight million Swiss francs (C.H.F.) to the local econdiiie League
was also an employer of a high number of Swiss natidhalkimately themodus
vivendi between the League and the Swiss Federal Council was not protected by
i nternational | aw; as a resul t t he Lea
increasingly precarious as German hegemony increased.

The fact that the neutral memtbgates were not obliged to withdrainom
the League indicates that collective security had assumed a secondary importance
within an organisation designed to promote international p&aEeis raises the
guestion as to why states remairiedir membersipi of the League when there was

an implicit understanding, both among small powers such as Switzerland and great

% The Covenant of the LeagueMé&tions, available at Yale Law School, the Avalon Project
(http://avalon.law.yale.edu/20th_century/leagcov)&2p Apr.2010).

% Foreign Office memorandum on the rights of the Leagueations in Switzerland, 2 Oct. 1942

(T.N.A., FO 371/3009).

% |bid.

3" Remarks on the importance of the League of Nations for the economy of the Canton of Geneva and
for Switzerland as a whole, June 1935 (League of Nations Archives [henceforth L.Nnejag&
5773/29564).

% By 1943, out of the little more than a 100 League employees, at least twenty were Swiss. See
Valentin Stencek to Marcel Pil&olaz, 13 Apr. 1943 (S.F.A., Swiss Diplomatic Documents

[henceforth SDD] 60/006/632, pp 1032.

*Whichsupports Richard Veatchdéds assertion on the de
See Richard VeatclGanada and the League of Natigii®ronto, 1975), p. 170.
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powers such as the United Kingdom, t hat
was spent. League membership had become less importahefanpact it could

make on the course of international affairs than for what it signified to the
international community. The small states no longer clung to the League as a
security safety net but rather as an affirmation of their cherished indepenaence a
sovereignty as well amaexpression of aeaceful liberal democratic world viet?.

In the Asembly session of September 198luseppe Mottaa veteran Swiss
politician and member of the Federal Counoiltlined what his country hoped to
achieve througlparticipation in the League Assembly as well as its general approach

to foreign policy:

A small country like Switzerland, who is neither able nor willing to play a
role in high international policy, must necessarily pursue its own conceptions.
We must day ourselves the luxury of opportunities, even of the highest and
most legitimate order. We can emulate other countries only in the arduous
pursuit of moral value$:

The I rish Department of Foreign Aff ai
Assembly and er cei ved Il rel andds rol e at Gene
Switzerland#?League membership imparted a sense of respectability and also
denoted recognition of sovereignty. As Michael Kennedy illustrated, participation in
a forum such as the League Assemlnig the procurement of a sepermanent seat
on the Council, allowed small states to pursue a multilateral foreign policy that
would otherwise been beyond their national méditiese were the perquisites of
the League of Nations that member states wenectait to discard. Before 1920
neutrality usually deprived a country of its ability to influence the course of
international affairs. The Leagueds ac
resolutions meant that the neutrals did not face the internatsmiation the Swiss
Confederation experienced in the proceeding centuries, when it was described, by

one observer, as a detached obsé&fAver on

“The Leagueds important role as a eenogtinedby er of i r
Michael Kennedy inreland and the League of Nations 1946: international relations, diplomacy

and politics(Dublin, 1996), p. 257.

“! Frank Boland to the secretary of the Department of External affairs, 11 Jan. 1935 (N.A.l., DFA

126/25).

2 Ibid.

43 Kennedy Ireland and the League of Natigns 16.

44 Bergier Commission, [independent panel of expe@sjitzerland, National Socialism and the

Second World War: final repo(Zurich, 2002), p. 22.
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columnist in thelrish Independennoted that a frank discussion of the rightsd

wrongs of the invasion of Poland in the Assembly would induce the neutrals to
resign from the already attenuated organisatidthe neutral powers were permitted

to influence League policy in the autumn of 1939 which prevented the League
Council being harnessed for the purpose for which it was intendtu
denouncement of expansionism and the promotion of territorial integrity. The
absence of any government al desire on t
member states to oppose this policy indddathat the League had evolved into
something drastically different from a collective security organisation.

This does not mean that the final y e a
ignored by historians. The scholarly debates on the nature and eradtis
international cooperation through the magisms of the League of Nations seage
an invaluable aid to researching the events of XB%nd to determining their
significance. The question of 6agencyb6,
discaurse has a particular relevance to the events of this chapter. Gerhart Niemeyer,

a prominent voice in the realist tradition of League historiography, tended to treat the
League as an agent, rather than a vehicle for international cooperation, refusing to
absolve the organisation itself for the breakdown in international affairs by holding
the great powers solely accountaBfeClavin, coming from the more positive
technocratic orientated historiographical tradifiasserted that the Leaguesvan
importantbut much overlooked agent in international social and economic réform.

It is difficult to regard the League diplomatic organs, rather than its technical bodies,
as decisive agents in international affairs as the League was not a world government
and was dliberately lacking in any considerable supranational function. As Clavin
argued, the League of Nations was designed to reinforce the authority of member
states rather than to challengé®iErom its early days, there was significant support
among League fof i ci al s and supporters for t he
influence into some kind of supranational authofftyFormer League officials
Salvador de Madariaga and Jean Monnet came to the conclusion that the League

could not hope to be effective unlessember states surrendered a degree of

“rish Independentl3 Nov. 1939.

“Niemeyer, 6The balance sheet of the League exper.i
“Patricia Clavin, 6DE&dntemporangEuropean tistandvi(Z0a5nm426.s md i n
“8 Clavin, Securing the world economy. 6.

“Pedersen, 6Back to.lMe League of Nationsd, p
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independence and sovereigAtyther League apologists on the other hand, figures

such as the renowned classicists Gilbert Murray and Alfred Zimmern, both of whom
enjoyed association wit h tellettitmal Chopaaagjane 0 s C
(O.I.C.), argued that national sovereignty was the -megotiable basis for
international cooperation between statésThe League could not mobilise an
international police force to give effect to its resolutidhselied on the wlingness

of member states to recognise its moral authority. Commitment to the Covenant
could not be forced and cooperation with the League was predicated on volunteerism.
Given the success of the Leagueds td echni
support while the reality of the League:

criticism of its diplomatic machinery. As Jean Siotis wrote:

Institutions facilitate the conduct of multilateral relations and they provide

the necessary framework, fohet elaboration and implementation of-co

operative programmes; but left to themselves, in an environment

characterised by growing heterogeneity, hostility and polarisation, they are of

little avail as effective instruments for the maintenance of p&ace.

The League waa vehicle rather than an actor the diplomatic sphere. Its
political impotence was a reflection less of its congenital weaknesses than of the
conservative internationalism of its member states that were unwilling to threaten
their sovereigty by according the League a direct role in the regulation of
i nternational af fairs. As Arthur Sweetse
observed in 1940, the Leaguebs O6record i
which international life ha at present attained, and as an augury of the course we
may expect it t%Thtuuaskd hien Ltelhguiedsump®.ldtic
be summarily dismissed as an unmitigated failure but harnessed as a means of
chronicling the evolution of internanal cooperation. At the same time, as can be
perceived by the decisive role played by the neutrals in the postponement of the

Assembly, the League served as a distorted reflection of the reality of international

* de Madariagallorning without noonp. 12; MonnetMemoirs p. 85.

°1 Jeanne MorefieldCovenants without sword: idealist liberalism and the spirit of em(@iranceton,

2005), p. 196.

2Jean Siotis, 6The i nst iintUNDG (edrEhe lcedguetohNatiohséna gue o f
retrospect: proceedings of the symposi@eneva, 1983), p. 19.

“Arthur Sweepskiti 6Fheanhbhnev eoreignAffairsait(19%®),. League:
179.
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affairs, failing to showcase the comethstrength of the great powelsit rather
exposing the collective weakness of the small, vulnerable states.

During this period the disparity bet wi
its technical vitality was widening into a chasm. Responding tofaihgre of its
diplomaticrolea concerted and determined attempt
agency in matters of social and economic concern. In the idealist strain of League
historiography, its international civil service has assumed an almost my#ditygu
held up as the perfect example of impartial, disinterested civil servants working
tirelessly for the greater goddin his memoirs, Salvador de Madariagaformer
Secretariat official and Spanish delegate to the League Assepmbgented those
Sec etariat officials and statesmen who ¢
with internationalism their r ePWhgtison and
important to remember is that former officials of the Secretariat were effectively
propagandiss for the organisation, willing to propagate the image of a dynamic and
talented civil service that embodied the very soul of internationalism, apostles of the
O0spirit of Geneva. 6 | n -boilecknatoralisre froomfthe an e x
late ninetenth century to the early twentieth century, the institution of an
international character into the Secretariat was a novel endeavour. Upon being
seconded to the secretariat or technical services, a new League official was obliged

to take the following ot

| solemnly undertake to exercise in all loyalty, discretion and conscience, the
functions that have been entrusted to me as an official of the Secretariat of
the League of Nations, to discharge my functions and to regulate my conduct
with the interestof the League alone in view, and not to seek or receive
instructions from any government or other authority external to the
Secretariat®

As Pedersen rightly acknowledged, for all its significance for the future development

of international cooperatiorhte Leaguebs Secretariat l ar g
historical quantity’ To accept the depiction of the Secretariat as an impartial and

even less convincingly, as an apolitical body, is to ignore the complexities of a once

700 strong pioneering institutionVhile Secretariat officials had a limited political

> See for example Rovin@he secretargeneal in world politics p. 19.

% de MadariagalVlorning without noonpp 3643.

*Barcoft, 6The international civil servantd, p. 2
Ppedersen, 6Back to the League of Nationsdo, p. 11

34



role they were politically minded animals who could execdertaininfluence. The
Assembly and Council did not possess the necessary executive authority to compel
member states to adhere to its resohg and those of the Permanent Court.
However the League derived a political agency through the actions and influence of
its officials. League officials displayed a marked willingness to wade into political
debates and sought to intervene in dstit socl and economic policies

Presiding over the entire administrative and technical structure of the League
was the most politicabf all the secretariegeneralof the organisation, Frenchman
Joseph Avenol. Initially the great powers had hoped, in 1918ppoint a major
statesman to the apex of the international civil service to ensure motivational
| eadership for t he Leagueds di pl omati c
candidate such a political conception of the office of secrgfangral was
abandoed. Instead the secretagjye ner al 6 s brief was | i mited
chief administrator of the Secretarf&tThe League Covenant prescribed a modest
role for the secretargeneral. According to article seven the secreggnyeral could
appoirt staff to the Secretariat (with the approval of the Council) and could
represented the Secretariat at all meetings of the Assembly and COéneile n o1 6 s
controversial shadow loomed large in the League historiography of the fa7Kks.
t he L e a g seerétarygerferialy Sit Eric Drummond, Avenol was not a
statesman but a national civil servant. His appointment reflected the conservative
interpretation of an of fi ce *“Hdviagserved s mor
as inspector of finances at tQeu a i d @an®as s fingincial delegate to the French
embassy in London, Avenol was seconded to the Finance Committee of the League
of Nations in 1920. In 1924 he was promoted to deputy secrgémsral, replacing
his compatriot, the future architect Biropean unity, Jean Monnet. Though later
regretting his replacement by his former assistant, at the time Monnet was confident
that Avenol had done *®awmlchad played akpomigent t h e

8 HousdenThe League of Nations and the organisation of pepck.

*9The Covenant of the League of Nations, available from Yale Law School, the Avalon Project
(http://avalon.law.yale.edu/20th_century/leagcov) &8P April 2010).

® Barros,Betrayalfromwi t hi n; Barcroft, 6The international ci
career of Sean Lester, 19297 6 ; FlbeslLedgue land the United Nations after fifty ypars

Gageby,The last secretargeneral Rovine,The secretangeneral in world politis.

®1 This distinction between the political and administrative dimensions of the office of secretary

general was made by Stephen M. Schweb&hia secretangeneral of the United Nations: his

political powers and practice@New York, 1952), p. 204.

%2 Monnet, Memoirs pp 88100.
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role in the L e awreedomicggeonsrucgon.tHe ledfmispianstd
Austria and Hungary and to other countri
postwar financial rehabilitatiofi> Under Monnet the position of deputy secretary
general was one which came to be associated with overstgeingconomic and
social work of the League. Avenol continued this tradition, taking a special interest
i n t he Leagueds E ¢ o mganisatian. Sacreti@enEraln a n c e
Drummondds desire, upon hi s rst&@te natioeane nt |,
was undermined by Lord Balfouroés (Briti
assurance to the Frengovernment that while the firsiecretarygeneral would be
British, he would be succeeded by a Frenchffalvenol 6 s candi da:
predicated on his senity and by the fact that his colleagues regarded him as
6objective as a¥%fy Frenchman can be. 6

Despite his unanimous election by the Assembly of December 1932,
reservations lingered as to the suitability of Avenol to the post; reservations that
werenot, &8 t his ti me, predicated on the Fren
Barros, drawing on the testi nmpwai odod Grvseany
and within the Secretariat, described the French@msmntrcommunist in his
politics.®® This politicd persuasion would not have alienated Avenol from the
majority of his colleagues with both E.H. Carr and Martyn Housden noting the
particul ar 6consé&rAweaetniodmés afpp Gememant
disapproval because he was too political; rathesrvegions were expressed that he
was not political enough. ThHeew York Heraldwhile acknowledging that Avenol
was an expert in international finance,
for his inactivity i n L eaaltdtlalnownasgoytmaat i on:
i n t he °®Bavadgrue Madariaga was convinced that the selection of-an un
charismatic technocrat, ,who waex,eciunot he
peopl eds decisionso, demonst r eontardthet he d
political potential of the office of secretageneraf®De Madari agads des

supranationalist League led him to state his preference for a more imaginative and

®3New Zealand Heraldl6 Oct. 1932.

® Barros,Betrayal from withinp. 8.

% |bid.

% bid., p. 16.

67 Carr,Conditions of peacep. xvi; HousdenThe League of Nationg. 18.
®® New York Heralg16 Oct. 1932.

% de MadariagalVlorning without noonp. 12.
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forceful character to assume leadership of the Secretariat; specificalbpisersuch

as Avenol 6s compatriot, Al bert Thomas,
in 1932 but de Madariaga was adamant that someone of his ilk was required to halt
the political decline of the League. According to de Madariaga, Thomas, unlike
Avenol , would certainly have refused o0t
Inkpot such as the powers would have wished him to have been, for he thought that
the secretargeneral should become what he would probably have made him to
grow-a true world b a n ¢ €9TheoGenewa correspondent of theho de Paris
regarded the selection of a former finance official for the post of seciggagral as
confirmation that the League was turning away from its role as an arbitrator of
disputes’Av e n o | 6 swairtegpeeted as A sign that the great powers wanted
the organisation to concentrate on less controversial and sensitive areas; the
positioning of a technocrat at the head of the Secretariat would ensure that change in
direction’?

As events unfolded ithe period 193210 Avenol would demonstrate his
willingness to be a ery political secretargeneral, despite the constitutional
limitations to his office. Howeveas the League Secretariat found itself having to
confront the reality of war, all signs pot ed t o t he Leagueds
superseding the work of the Assembly and Council. The establishment of technical
sections within the Secretariat to study issues such as health, refugee affairs, drug

trafficking, labour laws and economic matters wasally considered to be ancillary

t

o

to the Leagueds pri me “Poumhondvias particalarlp r e v e n

reluctant to develop League initiatives along those technical lines, echoing the
concerns of the British government which was fearful of ¢heation of giant

bureaucracies that would swallow tpayers money? Monnet,as Dr ummond 6 s

deputy, strongly disagreed as did the extremely ambitious and capable personnel
appointed to head the technical sectiGh€ompared with the stale and often
fruitless meetings of the Assembly and Council, peace appeared more achievable by
striving for soci al and economic parity

the Economic and Finance Organisation,

0 de MadariagalVlorning without noonp. 12.

“"L6Echo ,d60ctP1®32i s

2 bid.

3 Henig, The League of Nationp. 174.

" NorthedgeThe League of Nationg. 51.

“pPedersen, 6Back to the League of Nationsd, p.
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War Office official), extrapolated upon the relationship between peace and

prosperity in 1938 as storm clouds threatened the horizon:

| have had the privilege, and it is a privilege, of living in Switzerland for
seventeen years. | do not think there is any country irwtirel where the
general standard of living of all, in good years and bad, is so high. Why is it?
Because they have had no wars for over a hundred years, and because they
are really concerned about the standard of living of everyone. Their standard
is highbecause they have had no wars; but because their standard is high the
last thing in the world they want is wét.

As Victor-Yves Ghébali demonstrated, the League pioneered a functionalist
approach before the word itself was coiféteague officials did ot describe their
work as o6functionalistdé but rather-refer
political 6 or 6fRacichMitacyanas regardep asroae df ther . 6
founding theorists of functionalism, whose ideas reached maturitygdthien war

years and its immediate aftermath. According to Mitrany:

If one was to visualise a map of the world showing economic and social
activities, it would appear as an intricate web of interests and relations
crossing and rerossing political divisinsnot a fighting map of states and
frontiers, but a map pulsating with the realities of everyday life. They are the
natural basis for international organisation.

During the intesw a r period the Leagueds technical
and encotagement to these transnational social and economic encounters among
states and as t he Leagueds political a
expanded. In February 1939 the Governing Body of the I.L.O. informed member
states t hat giint prinaigeutd dssulmes that thoseo services must
necessarily cease6, even if a number of

became involved in hostilitie®. The officers of the Governing Body reminded

Al exander Loveday, 6The economi cinteanatidnalfAffarsanci al a
xvii (1938), p. 798.

"Gh®bali, 6The League of Nations and functional i s
8 Sweetser argued that there was a notable distinction between thedeagup o | i t i cal and t e
wor k. See Sweetlsdari,cadThhe hieerwvements of the League
OLi ber al international i st ap pvarBatanhaedshe Uriteds ci ence ¢
St at esd i n Daransnatlonalism paorfigu(ed: ttangnational ideas and movements

between the world waidondon, 2011), p. 30

“David Mitrany, 6The funct i on dnternaipnpl Aftaissexdv of i nter

(1948), pp 359.
8 Report by the officers dhe Governing Body of the I.L.O., 2 Feb. 1939 (N.A.l., DFA 241/41).
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government members that during the Fikgbrid War the International Institute of
Agriculture at Rome did not cease its activifieBurthermore, while a war had the
potential to assume gl obal proportions,
majority of the members of the organisatiooul not in all events in its early
stages, be acti vePinJaauay 499® dponithe odeasientof | i t i
the twentieth anniversary of the fowtobn of the League of Nationghe

Se cr e tldormatoonh Sestion issued a communiqué Aveno | 6 s behal f .
secretarygeneralshared his understanding of the contribution the League had made

to social and economic progress and outlined the reasons why the outbreak of war

did not reduce the organisation to a defunct entity:

[The League] has sesd as a centre of discussion and elaboration of a
philosophy of international life and conduct which has had an effect on world
relations immeasurably surpassing the modest material resources put at its

di sposal . [ € éé] i t hasal ageneies in@ahrlyn et wo
all fields of human interest which can hardly fail to be part of the foundations

of the international life which must inevitably be created at the end of the
present conflict, when mankind returns to the normal paths of f&ace.

According to the secretaigeneral the international community could still
derive benefit from such an organisati on
Secretariat and technical officials, through the results of their own work and because
ofthevastholdigs of the Leagueds Rockefeller L
economic, social and humanitarian data and statistics to place at the disposal of
afflicted government s. Loveday subscribe
|l ay in idlsearoilreg altsowmse of i deasé, abl e t
technical mattersbased not on theory, but on what other countries had already
achieved® Cl avin has argued in subsequent hi
greatest contribution lay inttee ner at i on of sophisticated
that developed particular expertise and world vietEhe experience of Secretariat
officials in assisting poswar reconstruction polices in thdtexmath of the First

World War provided another strongrgument f or t he Leagueds

8. Report by the officers of the Governing Body of the I.L.O., 2 Feb. 1939 (N.A.l., DFA 241/41).

8 |bid.

% Brief statement by the secretaggneral on the occasion of the twentieth wersary of the League

of Nations, 19 Jan. 1940 (L.N.A., general, R 5806/39174, p. 1).

#“Loveday, 6The economic and financial activities
%Cl avin, 6Defining -8ransnationalismé, pp 427
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preservatiori® It is also significant to note that League officials did not simply draw

upon the Leagueds technical role as a ju
central argument was that the League represesasebthing bigger and better than

the exclusive alliances which seemed to lead inexorably to war. As Avenol stated in
January 1940: 0The word cannot go on in
come sooner or later; and, when it does come, it willooed that there are certain
perennial truths in the League %Fech mai
Leagueds technical activities were wrapp
officials cited both its technical expertise and its politicehiity as testament to its

continued relevance to a world at war.

As the political situation deteriorated a project was embarked upon from
193840 to enhance the scope and reach of the technical organisations. It
traditionally fell to the Assembly and Coeihto approve the Lepue 6 s t ec hni
programme. The Office of the Secret&gneral produced a repart June 1939
advocating the removal of the Leagueds

political organs as:

All the manifold subjects within the Leag purview come up for
consideration simultaneously. These subjects have to compete with each
other, for the time and attention of delegations whose interest is in any case
chiefly turned towards political issues. No technical question or group of
questiors can get quite all the attention it desefes.

The report argued that it was unfair to expect the Council to take anything other than

a perfunctory interest in the work of the technical agencies as its members were
6politicall y®imatengtiegito seeer tiedatmociatic agenda from

that of the Leagueds political -membgrans, L
states into greater collaboration with the technical organisations. This was partly
inspired by the longstanding and fruitfullledooration the various technical agencies
enjoyed with the great power that so dra

mission: the United States of America.

% Brief statement by the secretaggneral a the occasion of the twentieth anniversary of the League
of Nations, 19 Jan. 1940 (L.N.A., general, R 5806/39174, p. 1).
 bid., p. 2.
8 Report by the office of the secretaggneral on nomutonomous organisations, JUr#89
(Archives of the French Mistry of Foreign Affairs [henceforth A.F.M.F.A.], private papers of
élgoseph Avenol [henceforth 6PAAP] /30, f. 140, p. 2).

Ibid.
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President Wil son believed that the L
serving as an instrent for high politics® Thus it was ironic that it was the success
and vitality of the Leagueds technical w
League spherdh e Uni ted States governmenomcparti
work from 1927 onwarsl andcooperation increased with the election of Franklin
Delano Roosevelt in 1932 Before assuming the presidency, Roosevelt played a
leading role in the creation of the Woodrow Wilson Foundation which sought to
promote the forgin policy ideals of thedirmer pesident? He was especially
supportive of the technical work of the League. The inaugural conference of the
I.L.O. took place in Washington DC in 1920. At that time Roosevelt held the office
of assistant secretary to the navy and personally amaiogehe provision of office
space for the conference st&fRoosevelt stood as the Democratic viresidential
nominee for the election of 1920 on a fuweague ticket. With the subsequent
Republican | andside and t heartthatoantimugd r eal
commitment to the League would consign him to the political wilderness, he became
more muted in his support for the organisation. Axresidential candidate in 1932
Roosevelt declared that the League of Natiassit was thend w aat thenLeague
conceived by WbThid was\a rather lpressient rémark and even
when in power, Roosevelt, the consummate practitioner of politics as the art of the
possible, was never prepared to lend the League his equivocal support. Thig positio
i mpacted profoundly upon the Leaguebs wal
Rooseveltdéds secretary of state was mo
Cordel | Hul | served in the House of Repr
was a strong advocate for the Leaguds early days. According to his memoirs he
regarded the congressional repudiation of the League Covenant as an act that would
ultimately end in disastér.As secretay of state Hull made it a poimthen receiving
diplomatic representatives, especialipm the smaller European countries, to
encourage them to give as much support as they could to the League, in an attempt to

YGh®bali, 6The League of Nations and functional i s
“Clavinand Wessel$ Tr ansnati onal i sni oannsdd ,t hpe. L4e7a2gue of Nat
%2 Robert A. Divine The reluctant belligerent: American entry into World WagNew York, 1965),

p. 3.

®Edward J. Phelan, 6Some reminiscenSwmdesxtif the 1 nt
(1954), p. 244.

“ThompsonjadWsmsonhe dynamics of a conflicted cor

% Andrew Henry Thomas Berding (edle Memoirs of Cordell Hull: volume(London, 1948), p.
112.
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stress the importance he attached to the continuation of the League in a very difficult
time in its history®® A clear sign of theinternational intent of the Roosevelt
administration was given when the United States formally joined the I.L.O. The
I.L.O. always maintained a branch office in Washington and from the beginning of
Roosevelt 6 sAmedcare diglothasn weye sent as eh&rs to I.L.O.
conferences. On 20 August 1934 Roosevelt, exercising powers conferred on him by
Congress, formally accepted an invitation from the International Labour Office and
the United States became a fully a participating member of the I.L.O. By th83
directorship of the I.L.O. was occupied by an American, John Winant, a former
governor of the state of New Hampshire.

Conscious that any association with the United States, limited as it may have
been to the technical activities, augured well fer League as a whole, there was an
initiative within the Secretariat of the League to secure formal recognition of the
collaboration of non member states. In addition to the United States, other states
such as Brazil, Chile, Peru and Venezuela, havingdnatin from the League,
continued to cooperate with the technical agencies in a limited fashictieIn
Assembly of September 193Bresolution was passed by member states in which
they declared their desire to welcome any further collaboration with norbemem
states authorising the secretageneral to communicate this resolution to those
states in questiol.On 23 May 1939 Avenol addressed a sitting of the Council and
proposed a committee to investigate ways and means of organising formal technical
collaboration with non member staté8.Four days later the Council approved
Avenol 6s suggest i thenformes Auatmaliare primeMninist& randc e
committed internationalistwas appointed to lead this committee which also
considered proposals for acdong the technical organisations a greater role in
sanctioning their own work programmes. The Bruce Refmblished in August
1939) proposed a new Central Committee that would determine and coordinate the
work of the technical services independent & thssembly. It would consist of
twenty-four states elected by the Assembly on the recommendation of its own bureau.

The Central Committee, meeting once a year, would also have the power to elect

% Adrianus Pelt to Avenol, 8 June 1939 (A.F.M.F.A., 6PAAP/30, f. 132, p. 1).

" Cordell Hull to Aveno) 17 Oct. 1938Koreign Relations of the United States papers series
[henceforthFRUSY, diplomatic papers: the British Commonwealth and Europe 1939, f. 52, p. 1),
available athttp://digicolllibrary.wisc.edu/FRUS/Browse.htin|1 Apr. 2013).

% Secretariat memorandum, June 1939 (A.F.M.F.A., 6PAAP/30, f.153, p. 1).
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more members including ndreague member stat&The proposis of the Bruce
Committee effectively promised the technical organisations the same level of
autonomy enjoyed by thelL.O., the agenda of whictvas determined by its own
Governing Body, while its budget was approved by the secrgergral and the
Supervsory Commission. With the postponement of the September Assembly it was
unclear when member states would be given the opportunity to consider such matters.
Thomas Weiss and Jean Siotis argued t
make a virtue outofaencessi t yé6 i n strengthening the
League just as its political mission lay in tatt&fSHowever such an argument
overl ooks the subsequent mobilisation of
1939 to expel a member state fioe first and only time in League histokhile this
action was not inspired by altruism, the motivations behind and implications of such
a course of action were politically significant for a Europe that was falling apart.
Despite the attempts to-ogientate the League towards greater concentration on
technical matters, this episode demonstrates tiimatLeague could not be de
politicised The experience, motivations and reactions of member states to the
Assembly and Council sessions of December 1939igoa clear insight into what
they hoped to achieve by continued membership of the League of Nations.
It was not the transgressions of Hitl
of its lethargy and which inspired member states to act with uncharacteigour
and fervour. It was the actions of another member state, ano@ternoireof a
polarised Europe: the Union of Soviet Socialist Republics. As Martin McCauley
argued, the Bolshevik revolution of October 1917 was the first decisive rejection of
President Wil sonbds assertion that the pri
trade would become a universal realityThe young Soviet state was not invited to
attend the Peace Conference in 1919 and viewed the League with suspicion. Georgy
Chichein, commissar for foreign affairs (194®), was convinced that the

Oi mperialisticd League <could never assur

% Further details on the Bruce Committee can be found in the following works: Ciadnring the

world economy; Martin D. Dubip Towar d t he Bruce Report: the econc
the League of Nations i mMhetLdangue & Nadion®ihretmspectd i n UNOG
proceedings of the symposi@eneva, 1983), pp 423; Victor-Yves Ghébalila réforme Bruce,

193940: 50 ans de la Société des Nati¢@eneva, 1970).

Thomas Weiss and Jean Siotis O6Functionalism and
in the U.N. familyd i n AFunhctiddalismGtheorg and mactdeiiPaul Tayl
internaional relations(London, 1975), p. 174.

191 Martin McCauley,The origins of the Cold War 1944(3rd ed., Harlow, 2003), p. 3.
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affairs.'? Such prejudice and antagonism was not-sidled.The Leagueds t
secretarygeneral, Eric Drummond perceived the League as a liberal democratic
institution that was incompatible with communist ideolddy. The colourful

memoirs of de Madariaga, recording the Soviet experience of the 1932 disarmament

conference, demonstrate the astmmunist culturef Geneva:

Contrary to what had by then become a tradition, the secrg¢sgral did

not receive [the Soviet delegates] either in his house or in his office; nor did

he offer them any hospitality anywhere. The Bolshies were then still those

awful people less because of their already rough treatment of their

adversaries than because of their proletarian ways. Their bosses (one could

hardly call them leaders) went about as clcdpped commissars, and had

not yet become Homborg hatted ministers. So thanwLitvinov [Soviet

delegate and future commissar for foreign affairs] and Lunacharsky [another

soviet delegate] turned up [............ ] no one in the Secretariat would move to

of fer them @8 hand to shake. d

It was the collective security potential anash assuredly not the political
identity of the League that enticed the Soviet Union, under the leadership of
Commissar for Foreign Affairs Maxim Litvinogy19309), to seek and acquire
membership of the League in 1934. Litvinov was instrumentabnvincng Soviet
leadership that the U.S.S.R. could not isolate herself from the capitalist bloc and that
the League would provide the means, (though not the only means), to protect Soviet
borders and its sphere of influence from German and Japanese expan$ionfsn.
great powers supported the Soviet entry out of similar pragmatism. It reinforced
FranceSoviet cooperation in containing German ambitions in Eastern Europe and
the British government ultimately considered it wiser to inclindeSoviet Unionin
a framework for peaceful mediation of disput@$The admittance of the Soviet
Union to the League, its acquisition of a permanent seat on the Council and the
prospect of the appointment of its citizens to Secretariat posts, caused considerable
apprehension anmg the smaller European states at Geneva. Suspicion of the spread

of communi sm and t he Sovi et Uni onos hi s

192 A R. Peters, R.H. Haigh and D.S. Mortiis,search of peace: the Soviet Union and the League of
Nations 191984 (Sheffield, 181), p. 5.

193 Rovine, The secretangeneral in world politicsp. 46.

1% de MadariagalMorning without noonp. 72.

195 Jonathan HaslanThe Soviet Union and the struggle for collective security in Eyrbp@339
(London, 1984), p. 1.

1% Dominion Office merorandum, 11 May 1943 (T.N.A., Dominion Office [henceforth DO] 5/1213,
f. 5). The chargé in France to the acting secretary of state, 24 Dec.FR3S @iplomatic papers:

the Soviet Union 19339, p. 53).The Timesl0 Sep. 1934.
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prompted countries like yentina, Portugal, Switzerlanahd the Netherlands to

express their opposition to overés being made to the U.S.SRIn the autumn

session of the 1934 Assembly, Eamon de Valera president of the Executive Council

of the Irish Free State and minister for external affairs, expressed the hope that the
Sovi et Uni on, i n 6l imphmbeof sttlae ed§gdh@adl fsdiot
member shi p, would undertake to wuphold tF
freedoms, of its citizenry®® This statement encapsulates the original Wilsonian
conception of the League as the embodiment ofrdibprogressivism. As J.A
Thompson ar gued:such values as dentocracyl sidtenmenation

and human rights are not always and everywhere respected by governments, there is
bound to be a tension between a commitment to promote them aiothpion in a
comprehensive syst efdAThest tensions Wereconly likedy tos e c u r
increase as the security credentials of the League were diminished, with small states
clinging to membership to reaffirm their liberal democratic, and evenstr

values.

Reservations among both the Soviets ai
participation i n the Leagueds technical
political forces that moulded the Covenant were to every aspect of its exisesie,
to work traditionally™Gca®brailbhedechnedn dn
assertions on the benefits of a functionalist approach to international cooperation by
arguing that the technical organisations were better at achieving their goals than the
political counterparts because of common interestEhis position fails to recognise
that internationalism itself is a relative concept with the Soviet aspirations for the
League proving drastically different to that of their Western European coumserpa
Furthermore, while transnational social and economic projects crossed national
borders they often struggled to transcend political divisidhs. Irish delegation to
Geneva was in regular correspondence with the Holy See, reporting on developments
and paying close attention to the role of the Soviet officials who were seconded to
the Secretaat. When in 1933he Soviet citizen Marcel Rosenberg was appointed

under secretargeneral, Eamon de Valera sought assurances from Joseph Avenol

197 The Timesl1 Sep. 1934
1% The Timesl9 Sep. 1934.

YThompson, O6Wilsonianism: the dynamics of a conf
"WAs League officials such as Sweetser described
nonpol i tical achievements of the Leagued, p. 191.
Meh@bali, 6The League of Nations and functionalis
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that Rosenberg witdd not be given any role in the Social, Minorities, Mandates or
Intellectual Cooperation sectioii$.De Valera believed that those areas would have

a direct bearing on the rights and activities of religious groups within member states
and would also provel the opportunity for the dissemination of {Boviet
propaganda’® Avenol was sympathetic to the Catholic bloc and assured anxious
delegates that Rosenberg would not be given any such contentious role in the

Secretariat**

This information was duly passea dy the Irish envoy to the Holy
See to the Cardinal Secretary of State Giovanni Pacelli (the future Pius Xll). While
the news from Geneva was a source of relief, Pacelli remained extremely pessimistic
that the Soviet Union was in a positionto has&é@e nt s 6 wi t " n t he L
The concerns of the Holy See and the Irish Department of External Affairs
proved ilHfounded as the U.S.S.R did not join the League to avail of its social and
economic work. A study undertaken by the League Secretariat in D@dd that the
Soviet Union had always exhibited 6a mar
ofthe Leagué!®l t s contribution to the statistic:
and drug bodies was sporadic. Clavin wrdtattwhereas the Leaguefleeted
middle-classconcerns about the right to self government, the International Labour
Organisation was designed to reflect proletarian interests and was intended to
combat the pull of international communidMThe I.L.O. was a vehicle for social
democacy rather than the more extreme form of proletarianism embodied by the
Soviet Uniont*® The U.S.S.R. was understandably reluctant to be associated with the
I.L.O. upon its assumption of League membership only to be informed that it was
prerequisite to enyr into the umbrella organisation. The International Labour
Conference enjoyed a tripartite structure; national delegations were composed of

government representatives, workers and employers on a ratio of 2:1:1. The same

12 Telegram from the Department of External Affairs to the Irish delegation to the League of Nations,
10 Jan. 1935 (N.A.l., DFA 126/25).

13 Frank Boland to the secretary of the Department of Extexffairs, 11 Jan. 1935 (N.A.l., DFA
126/25).

14 Memorandum on the Soviet under secregeperal of the League, 10 Jan. 1945 (N.A.I., DFA
126/25).

15 Confidential communication from the Irish envoy to the Holy See to the Department of External
Affairs, 19Jan. 1935 (N.A.l.,, DFA 126/25).

18 Memorandum on the participation of the Soviet Union in the technical activities of the League
since 18 Sep. 1934, 3 Feb. 1944 (L.N.A., Office of the Secr&aneral [henceforth O.S.G.], S
566/4).

17 Clavin, Securing tle world economyp. 9.

118 Gerry Rodgers, Eddy Lee, Lee Sweptston and Jasmien Van Dheléternational Labour
Organisation and the quest for social justice, 12089 (Geneva, 2009), p. 2.
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organisational structure was repted in the Governing Bodgf the I.L.O. which

was composed of representatives from the eight countries of chief industrial
importance as well as other npermanent representatives, elected by the
International Labour Conference. The Soviet governmenadisg hed an O6obsel
the 1935International Labour Conferenead then the following year upgraded that
status to government 0del egate. 0 Il n 193
conference in Geneva. However from 1937 onwards the U.S.&d8ed tobe
represented at theooference''® The U.S.S.R. was antagonistic to the tripartite
formula of the Labour Conference due to
rights over the venture capitalism of employers and entrepretféiise U.S.S.R

was not reresented in the discussions of the Bruce Committe&lorthedge

observed that the social and economic agencies of the League sought to create a
world dreamed of by Victorian captains of industry; where legislation to temper the
excesses of capitalism wougtadually lead to a coincidence of interest between
entrepreneurs and workers to ensure fair conditions of life fol*%llechnical
organisations that sought to enhance rather than eradicate capitalism could never
receive the londerm commitment of a s that eagerly anticipated the worldwide
destruction of that system.

I nstead the Soviet Union displayed a
collective security potential than any other great power at GeflédaAmerican
ambassador to the Soviéinion reported that Litvinov confided to him his
conviction that the League <could have 6
col |l ect i V2&Thus,eeontraryitd the @guments of a minority of League
officials and of subsequent historians and tledris , t h eiplomatiagissiend s d
was arguablyess divisive than its technical role; the latter being predicated on the
acceptance of liberal norms and values, the former on maintaining international

peace and security whatever the ¢65The Soviet Uion tried to use the League

119 Memorandum on the participation of the Soviet Union in tobriial activities of the League

since 18 Sep. 1934, 3 Feb. 1944 (L.N.A., O.S.G., S 566/4).

120Manchester Guardianl0 Mar. 1943.

121 Ghébali,La réforme Brucep. 32.

122NorthedgeThe League of Nationg. 67.

123 The ambassador to the Soviet Union togberetary of state, 7 Mar. 1938RUS diplomatic

papers: general 1936, p. 212).

124 Eor the argument that social and economic cooperation could transcend political division see for
example Waltersi history of the League of Natigns p . 1; Gha@ue af Natipnsand he L e
functionalismbé, p. 157.
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Assembly to mobilise public opinion when the fate of Czechoslovakia hung in the

balance during the Sudetan Crisis 19382° A later memorandum by the British

Foreign Office concluded that, given previous Soviet suspicions dighgue, its

entry I nto t he organi sation constitute

convenienceo6 and t ¢oacludeihat she bad bedn congertedimoa i v e

the true principl es*Bharsitacermieldvelioftnypoctisg Co v

in this statement as neither Britain nor France were preparedise tite League

during the mid1930s to deal with the worsening European diplomatic situation.

While the Soviet Union could not adhere to the liberal spirit of the Covenant it was

prepare, more than any othereatp o we r to ful fil t he Leag

1941 the journalist Robert Dell, thlanc hest er foBnea Gaheva n 0 s

correspondent, publishethe Geneva RackeThe book was a scathing attack on

British and French League poy in which the author condemned the complete lack

of international spirit on the League CourléiiThe Manchester Guardiamrgued

that its journalist was o6one of the disa

steamd because hehhi mseéelhfe gaws édelhmt wa

argued that from 1938 the Soviet delegation was one of the most faithful to the

principles of the Covenant and o6éhad the |

and Franced6 the worl would not then be
The U.S.S.R.0s experience at Geneva

hi storian of Soviet foreign policy, O6an

finding itself the eventual antagonist of the very system it sought to'fale

Molotov-RibbentropPact (August 1939), in which the U.S.S.R. and Nazi Germany

agreed to carve up the territory of Eastern Eureyaes the direct result of the still

birth of collective security and the refusal of Britain and France to include the Soviet

Unionin their ill-fated appeasement efforts. Never mistaking Hitler for a gentleman

diplomat, Joseph Stalin sought to create a greater buffer area between Germany and

ii: Dominion Office memorandum, 11 May 1943 (T.N.A., DO 5/1213, f. 8).
Ibid., f. 5.
127 Robert Dell,The Geneva Rackétondon, 1941).
128 Manchester Guardiar9 Mar. 1941.
129Dell, The Geneva Rackai. 9.
130 Alexander DallinThe Soviet Union at the United Nations: an inquiry into Soviet motives and
objectivegLondon, 1962), p. 20.
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the U.S.S.R.by invadingPoland and pressurisirigstonia, Latvia and Lithuania into
grantng the Red Armyuseof bases in their territories™

Soviet leaders then turned their attention to another state with which it shared
historic links, it once constituting a grand duchy of Imperial Russia: the young
republic of Finland. L enince inH¥din the hepet ed F
that bourgeois selfdetermination would intensify class struggle and result in a
socialist revolution. However by 1939 this small state of three and a half million
people was being governed by a coalition of social democratic araticeg
parties'®? A pact of noraggression was signed betweénlénd and the U.S.S.R. in
1932 but the dispute between the Soviet Union and Finland in June 1939 over the
| atterds refortification of t he il and 1 ¢
come the following winter’*® In a communication to SecretaBeneral Joseph
Avenol, the Finnish government emphasised that its entire foreign policy was
directed towards remaining outside of the conflicting power blocs in Europe and that
Finland could not contite a threat to any power, especially the Soviet Ufiion.

These assurances would not assuage Soviet security fears of the vulnerability of
Leningrad, only thirty two kilometres from the Finnish frontier, to attack through the
Gulf of Finland. An additionlastrategic advantage to the annexation of Finland was
very apparent . Ac g u iLimahamaroam the rorthérm shdreaoh d 6 s
the Arctic Ocean, which remained ifree in the winter months due to the gulf
stream, would have constituted an @os boon for the Soviet navy.

The Finnish government dispatched a diplomatic delegation to Moscow in
October 1939. By November talks had broken down due to excessive demands for
territory on the part of the U.S.S.R. Eventsneato ahead on 26 November 293
when he Soviet Union manufactured a border incident and attempted to present, to a
sceptical world, a Red Army training exercise as an attack on Soviet forces by
Finnish troops. The U.S.S.R. tore up its pact of-aggression with Finland and the
Red Amy launched an invasion force on 30 November. The first town to be
captured was the small coastal settlement of Terijoki and it was here that the Soviets

established a puppet Finnish government under O.V. Kuusinen. Soviet forces,

131 Martin McCauley,The Soviet Union 1917991 (2nd ed., Harlow, 1993), p. 136.

132 pavid Kirby, A concise history of Finlan@Cambidge, 2006).

13 The Aland islands was a Swedispeaking autonomous archipelago in the Gulf of Bothnia which
the League had previously ruled a Finnish possession.

134 A communication from the Finnish government to the secrajaneral of the League, 12 June
1939 (A.F.M.F.A. 6PAAP/32, ff 17Z).
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suffering from the legacg f St al i nds purges on the offi
confusion and poor planning met with surprisingly fierce resistance on the part of a

largely volunteer force accustomed to the harsh tetfain.

The Leagueds response to the invasion of
Following the swift GermaiBoviet conquest of Europe, no one expected further
fighting in Europeuntil the spring of 1940. ThubeRe d Ar my 6s att ack ¢
secured a rapt worldwide audience and quickly earned almost universal
condemnation. According thie¢lrish Times &6t he conscience of t|
condemned Soviet Russia for its Phvasi ol
States such as Switzerland, which had long objected torésence of a communist

power inthe League, felt a strong sensf vindication. According to th&ournal de
Genévet he U. S.S. R. had done nothindgAmore t
session of the Assembly and Council of the League would provide member states

with the appropriate arena in which to articuldteitt vehement condemnation of

Soviet policy. The League could do nothing however until an appeal was made by

one of the parties in the dispute. On 3 December Sect@emgral Joseph Avenol

received a telegram from the Finnish delegate to the Assemblg|fRialsti. In this
communicationHo | st i decl ared that Finland had
l'ive in peaced6 with the Soviet Union and
League for mediation under articles eleven and fifteen of the Cow&fiarhe

Council and Assembly were accordingly convoked for 9 and 11 December
respectively.

Records reveal that Finland did not approach the secrgémsral of its own
accord. Despite de Madariagads concerns
mattest he Leagueds e x peardemonstatedahat the beeretali nt er
general was only too willing to wade into the realm of international disputes. Avenol

confided to the American consgeneral at Geneva, Harold Tittman, that the Finnish

135 Eor further information of the course of the Winter War see Oli Vehvilairiatand in the
Second World War: between Germany and Ru&aaingstoke, 2002).

138 rish Times 4 Dec. 1939.

137 Journal de Genéve Dec.1939.

138 rish Times 4 Dec. 1939.
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appeal wald not have been forthcoming without his encourageriéaiccording

to Tittman, Avenol was not motivated by an earnest desire to mediate between
Finland and the U.S.S.R., or even by a genuine desire to secure assistance for the
Finns. Avenol simply wantetb secure Soviet expulsion from the League as he felt

t hat 0such action woul d serve to i ncr e
L e a g*tfle codtrast to the powers later conferred on the secrgemgral of the

United Nations Organisation, Avenol couldtrcall matters to the attention of the
League Council. He could only operate as
course of action did not tally with his earlier response to an appeal for League
assistance on the part of another invaded membée. dta April 1939 Avenol

refused to recognise the Albanian complaint against Italian aggression as a plea to

the League because the Albanian government failed to communicate with the
Secretariat either directly or through its accredited representativeriev@; rather

the letter was sent from the Albanianh a r g ® dnéParfs fwlaoiinfoengd the
secretarygeneral that he was acting on the instructions of his governtffent.

Av e n o | -6osnmuaist toutlook likely influenced his approach to the Finnish
govenment: he was, according to the American cogselner al , 6most an:;
Soviet expul s?whilemembet stateetraditibrally demérred from
enhancing the political role of the secretggneral, Avenol was not likely to
antagonise themtahis point because his politics did not conflict with the -anti
communist culture of Geneva.

Avenol dispatched a telegram to Moscow urging the Soviet Government to
accept the mediation of the League in its war with Finland. Commissar for Foreign
Affairs Vyacheslav Molotov responded on behalf of his government, refusing the
request. According to Molotov there was no justification for convocation of the
Assembly and Counci l since the Soviet U
Fi n | '&@ithg the newly nstalled Kuusinen government, Molotov insisted that
government in the name of whom the Finnish delegate Holsti appealed to the League

139 The consulgeneral at Geneva to the secretary of state, 3 Dec. E®893,diplomatic papers: the
Soviet Union 1933, p. 800).

191 bid.

141 Avenol to the Albaniam h ar g ® dnhdRaris, fl2aMprr 1039 (L.N.A., gersdr R 3691/37748).
12The consulgeneral at Geneva to the secretary of state, 3 Dec. E®893,diplomatic papers: the
Soviet Union 1933, p. 800).

143 The ambassador in the Soviet Union to the secretary of state, 5 DecFFA39 iplomatic
papers: te Soviet Union 1933, p. 802).
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was not o6the real r'é¢phe eeusalof tretSovieteUnianfto t h e
acknowledge the aggression or to digh delegates to Geneva would help realise
Avenol 6s desire for Soviet expulsion. Me
the absence of one party and so their task then became one of passing judgment on
the illegality of the Soviet invasion of Finldn

Avenol 6s assertion that a League resp
elicit a positive response wasrtly vindicated by the reaction of theternational
press. In Francehe Petit Parisienand Le Tempsboth commended the Finnish
decision to apeal to the League and they demanded a general condemnation of
Soviet policy.** Newspapers such as thdournal de Genévelauded this
revitalisation of the League and urged the organisation to reclaim some of its honour
and prestige on the world statfé The press response provides a valuable insight
into what contempari es conceived of the Leaguebs r
what the League could do for Finland but on what it meant for member states; the
Assembly provided the opportunity for an expressibshared values. According to
the Columbian newspapEt Tiempothe League of Nations was:

more the soul of internationalism than an organ...... an idealistic concept of
what friendship between nations should be, and is saving, in these times,
admittedy romantically, the rights of humanity that have been besmirched by
the cowardly violence of the strong upon the wEak.

The El Tiempoar ti cl e perfectly articulated the
The Leaguebs founders f disavoe oftirteynatidna | i ev e
public opinion was vital to the survival of the organisation, although as Mark
Mazower pointed out, this often transformed the Assembly and Council into an arena

for theatrics rather than a platform for serious petitaking™*® The was valued less

for what it could do but for what it signified as a touchstone for peaceful cooperation

between states and as an expression, however imperfect, of liberal internationalism.

%4 The ambassador in the Soviet Union to the secretary of state, 5 DecFFA39 iplomatic

papers: the Soviet Union 1983 p. 802).

195 petit Parisien 5 Dec. 1939] e Temps5 Dec. 1939.

190 Journal de Genéve Dec. 199.

17E| Tiempg 13 Dec. 1939, translation available from (T.N.A., FO 371/24796, pEBFjempowas

owned by Eduardo Santos, the president of Columbia (2938 . Dos Santosdé | iberal
El Tiempoone of the more prheague organs of thetine r nat i onal press. See Yani
Lester, Ireland and Latin America in the League of Nations, -#98961rish migration studies in

Latin Americayii (2009), p. 41.

148 Mazower,Governing the worldp. 142.
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While the press response to the convocation of the AssemblZ andcil
was | argely positive, the sudden mobil i s:
a more equivocal and varied response from governments. This demonstrated the
disparity between the rhetoric of the Covenant and the practiseatgfolitik. A
columnist in thdrish Timesnoted the varied motivations and constrains among the

government delegations due to convene in Geneva:

There are small countries, whose position is so remote that they have no
incentive of seHinterest; there are others, whre so close that the first blast

of retaliatory fury would burst upon their heads; there are others, again, who
have grievances against those with whom they would be expected to be
comrades in arms?

The Latin American member states of the League, t@tdes most remote from

the European war zone, spearheaded the motion for Soviet expulsion. It was the
presence of Latin American countries at Geneva that largely accorded the
organisation an intercontinental dimensidi.the same timehie Latin American
experience of the League of Nations exposed the g a ni sirthérento n 0 s
Eurocentrism. According to Erik Jensen, the League was unable to function as an
effective organisation because O0its assu
systems and notions d&uropean dominance inherited from the world of before

1 9 1'% Widle the League aspired to universality it refused to dilute the Eurocentric

focus of the organisation much to the disenchantment of the Latin American states,

all of whom were members of theeague though never at the same time. The vast
majority of disputes brought to the attention of the League Council were European
disputes and even when the organisation displayed some interest in resolving inter
American disputes, such as the Chaco Wamwéenh Bolivia and Paraguay, it

deferred to the actions of the United States, a hon League member state. This eroded
the Leagueds value to the Latin Ameri car
hegemony of the United States in the western hemisphefeom 1925 to 198

CostaRica, Brazil, Paraguay, Guatemala, Honduras, Nicaragua, Chile, Venezuela

and Peru all formally withdrew from the

149 rish Times 11 Dec. 1939.

“EricJensen, 6The evol ut ildshStadies ir IfteznatidmaliAffagsd Nat i ons o
(1986), p. 4.

151G, Pope AtkinsLatin America and the Caribbean in the international syt ed., Oxford,

1999), p. 244.
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by the failure to establish a permanent seat for a Latin American state ©auheil
at a time when sengermanent seats were created for two more European powers;
Spain and Poland.

While the remaining Latin American member states appeared to mitigate the
Eurocentrism of the Leaguebds compissi ti on
political culture. Sharing a gredeal of cultural heritage with WesteEurope, the
Latin American independence movement owed much to the traditions of liberal
democracy>* The Chilean politician and diplomat, Don Agustin Edwards, argued in
1929 thathe ideals of the League appealed to traditional Latin American sentiments,

perhaps more so than to their European counterparts:

The Latin American nations sprang into existence in a common movement
for independence. The very reason of their existascemdependent nations

is the solidarity which reigned amongst them when they resolved to obtain
their freedom. International emperationthe very essence of the League of
Nationsis innate to them>*

Argentina was one of the main protagonists in theuksipn of the Soviet Union. In

June 1939 Argentinad6s foreign minlkaster J
Razonnewspaper explaining why Argentina remained in the League. According to
Cantilo, Argentina did not attempt to distance itself from Gersvat was still
6faithful 6 t Cantlo estresSenl vitan Argentina would maintain
solidarity with Europe, because of its shared cultural traditions with that continent
whose emigrants continued to shape the countirgentina was certainly quicto

respond to a European crisis. On 4 December 1939 Cantilo telephoned Avenol
personally. Cantilo argued that the unprovoked act of aggression on the Soviet
Unionds part justified its i'Mrmetisate e

conversation traditionaldistrust of communism featured prominently. At that

132 Edwin Williamson,The Penguin histy of Latin AmericgLondon, 1992), p. 318.

3Don Agust2n Edwards, 6Lati n AooreatofthesRoyalindiitutehe L e a
of International Affairsvii (1929), p. 135. This is a view that is endorsed by the historian G. Pope

Atkins. Pope Atkins documented the collective push among Latin American countries for arbitration

to become a necessary tool of international | aw:
disputes were received favourably by those states. See Pope R#tinsAmerica and the Caribbean

in the international systenp. 244.

"Secretariat memorandum on JlaRa®nIMaund 1839 CANMAL i | 06 s
general, R 3691/5717).
" bid.

1% The Timesb Dec. 1939.
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moment in time Argentina was governed by a Agirig coalition of the military,
antiradicals and conservative landowning elites known asCibrecordancia The

bold establishment of a puppet communsternment in Finland rankled and served

as a reminder that Soviet internationalism in the 1920s had been predicated on
encouraging proletarian agitation within the sovereign territory of other states in
order to ferment a worldwide socialist revolutbti.Ac cor di ng to Cant
creation of organisations within other countries to facilitate expansion of
communism constitutes a danger to which peoples cannot be indifferent who hold a
reverencandr espect for human | t¥teasclardhatshei enc e
Soviet Union was not being judged as if it was simply another expansionist state;
indeed the fascist powers never experienced the same level of condemnation at
Geneva. Rather the League Assembly was used as an opportunity to place the entire
conmuni st system on trial. Cantil obs stat
between the spirit of the Covenant and communist ideology. This contradiction
proved fatal to Soviet membership at a t
valued morehan its security potential.

Latin American participation in the League was marked by the tendency
among those states to exercise their traditional solidarity and form a solid voting
bloc*° In the wake of the Argentinean communication the Panamaniamrgoest
also wrote to the secretageneral calling for an immediate cessation of
hostilities!®° Uruguay also assured Avenol that it would be obliged to withdraw
from the League unless the Council provided a strong response to Soviet
aggression®® The willingness of Latin American states to pronounce upon an
entirely European crisis, through the medium of the League, stood in sharp contrast
to their most recent diplomatic efforts to neutralise the western hemisphehe
Chilean arbassador expressed concehowt a proposal, forwarded by other Latin

American states, that the Union of American Republics -@arrican Union)

37 For further details on thedinintern see Robert Servigk history of twentieth century Russia

(London, 1998), p. 154.

%8 Record of a telephone conversation between José Maria Cantilo and Joseph Avenol, 4 Dec. 1939
(T.N.A., FO 371/23694, p. 215).

1%9pope AtkinsLatin America and th€aribbean in the international system 243. This practise
increased after the establishment of the United Nations Organisation with the Latin American Caucus
constituting the oldest regional grouping in the U.N.

%0 Narciso Garay to Joseph Avenol, 9 D839 (A.F.M.F.A., 6PAAP/32, f. 188).

'°1 The Times5 Dec. 1939.

162 5ee WilliamsonThe Penguin history of LatiAmerica, pp 3246 f or the evol ution of
0Go-Nedi ghbour policy.
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should issue a resolution in support of Finland. He reminded the U.S. State
Department that the prime object of the recent Panama Corde(8eptember
1939) attended by American nations, was toc
in the European war and that the situation produced between Finland and the Soviet
Uni on [was] a cl ear *ferLatie §medcarcseppatiio s ai d
Soviet expulsion demonstrated that neutrality, during the Second World War, was
less an ideological commitment than a pragmatic policy to remove small states from
the firing line. The Soviet expulsion allowed Latin American member states to
express theircommitment to international law without incurring significant
diplomatic repercussion®©ne of the criticisms contemporaries levelled against the
Leagueds c olabpeatidns waethastiedaditmeipdtential to make every
war universal insteadf keeping it localised® In permitting the Latin American
countries a determining voice in the expulsion of the Soviet Union, the League
ignored the reality of gepolitics. While the expulsion of the Soviet Union would be
easy to secure, assistance forl&nd could only be achieved with the cooperation of
its small and mostly neutral neighbours.

Those small states had to be especially wary of antagonising the Third Reich.
The League Assembly could conceivably serve as a platform for denunciation of
Gemany. Ger man newspapers claimed that th
organs woul d have 6di sagreeabl e reper ct
proceedings were bound to be strongly influenced by the two belligerent powers
(Britain and France)®® The Swiss also expressed concern that the speeches and
actions taken at Geneva would compromise the neutrality of the Helvetic
Confederatia. **® Swiss diplomatic documents reveal that officials in the
Wilhelmstrassewere watching events unfold in Geneva.eTBwiss minister in
Berlin, Hans Frdlicher, wrote a letter to thead of the Political Department

Giuseppe Motta, in Bern, communicating the attitude of Ernst von Weiséacker, the

183 The Chilean ambassador to the department of E&E$ diplomatic papers: the American
republics 1939, p. 134). Argentina was a notable exception to thisiarican neutrality in the
early wartime period. The success@encordanciagovernments felt a natural sympathy with
Germany and later, with Italy, and waseatful of the historic dominance of Latin American
resources by business interests based in the United States. See WilliinesBenguin history of
Latin America p. 330.
3. F. LalLive, o6l nternat i oBitshYearbookdintérrsmatiohal ons and n.
Affairs, xxiv (1947), p. 82.
iZAS noted in theSazette de Lausann@ Dec. 1939.
Ibid.
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state secretary in the Reich Foreign MinistiWeisécker was concerned ttthe
Assembly would condemn German actions and questioned the wisdom of permitting
the discussion of disputes, in which Switzerland was not directly involved, on Swiss
territory.*®® Motta assured Weiséacker that he did not foresee any such difficulty with
the December Assembf?° Weisacker warned Motta that if the Swiss permitted the
Assembly and Council sessions to function as a forum for Allied propaganda against
the Third Reich, Germany would be within its rights to demand the Confederation to
put its neutraty in order, a position that Motta did not dispdf8.The Swiss
economy was heavily dependent on trade with Germany and thus the government in
Bern was extremely conscious of the dangers implicit in allowing any condemnation
of German foreign policy on Seé soil:’* In fact the Swiss did not need to be
prompted by Weiséacker to adopt a cautious approach, having already secured a
guarantee from Avenol that there was to be no allusion to what was termed the wider
6European war 0 wiPaldisids Nationg’? Theacbriespondeiice t h e
between the Swiss Political Department and the Reich Foreign Ministry
demonstrated that while there was | itt]l
influence that dichot mean that therganisatiorwaspolitically insignificant.

Switzerland was not the only neutsdhteanxious to stifle any condemnation
of Nazi Germany. Avenol also received a communication from the delegations of
Belgium, Luxemburg, the Netherlands, Denmark and Sweden to the effect that they
considered théssembly to have been convened for a specific political object, the
Finnish appeal, and that they would abstain from discussing any other political
issues-"® According to Neville Wylie, one of the most striking aspects of European
neutrality was the neutisafailure to capitalise on their numerical strentffhyet in
this instance, neutrals were consciously using their collective influence to direct the

course of League proceedings to accommodate their own cautious foreign policy.

7 Erglicher, has proven a controversial and much maligned figure inyaoswiss historiography

for his preGerman stance. See Geowyedré Chevlaz, The challenge of neutrality: diplomacy and
the defence of Switzerlaffidanham, 2001), p. 112.

%8 The head of the Political Department to the Swiss minister in Berlin, 12 Dec. 1939 (S.F.A., SDD
60/006/050, pp 502).
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"1 Bergier Commisi®n, Switzerland, National Socialism and the Second World, Ya22.

172 Aide-mémoire, 5 Dec. 1939 (A.F.M.F.A, 6PAAP/8, f. 241).

173 Report of the delegates of the United Kingdom on the twentieth Assembly of the League of
Nations to the Secretary of State Foreign Affairs, 8 Jan. 1940 (T.N.A., FO 371/2443, p. 3).
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The atmosphere of the Leaghssembly was more redolent of the sum of the fears
of the small states than of the combined strength of the great powers.

Indeed, Britain and France failed to provide decisive leadership in the
December Assembly. The British Foreign Office was quitepstijve of the
neutral s aim to | imit t toea discassienmobthey and
Finnish questionn order to contain any sensitive political issues that might cause
embarrassmerit> Foreign Office officials were aware that the Polish govemtme
in-exile, then based in Paris, was likely to send delegates to the forthcoming
Assembly session. The government decided that Britain would recognise those
delegates since the basis of the ArRgtench declaration of war rested with the
German violationof t hat ¢ ou n t'f Hoever, § wasextrenielgnt y .
anxious lest Czechoslovakia, the victim of both German aggression and
Chamberl aindéds failed policy of appeaseme
London did not recognise any Czechoslovakeagoment. The British delegation to
Geneva might have been compelled into the difficult position of refusing to
recognise a Czechoslovak delegation to the AsseMbRhe Foreign Office was
convinced that the only line of safety lay in insisting, like thetrads, that the
Assembly should only consider the matter for which it was called and then stand
adjourned for a more convenient sessiGiThus a situation was created where the
Soviet Union could be condemned for its invasion of Finland widlepievious
invasion of Polandwould be overlooked.

Elements withinthe British government and Foreign Office regarded the
motion for Soviet expulsion a futile and damaging exercise. Both Prime Minister
Neville Chamberlain and Foreign Secretary Lord Halifax wereptscal of the
Leagueds ability to pr odf{l Alexander Qadogah u | re
dubbed the decision to convoke ®The Asse
prospect of the imposition of economic sanctions on the offending Soviet Union was
a cortroversial topic.The Foreign Office did not wish to burn their bridges with the

greatest power in the Baltic through the severing of complete diplomatic and

5 Sir Orme Sargant to the Foreign Office, 3 Dec. 1939 (T.N.A., FO 371/23694, p. 173).
17 Memorandum § A.W.G. Randall, 4 Dec. 1939 (T.N.A., FO 371/23694, p. 197).

77 bid.

178 bid.

179 Cabinet conclusion, 4 Dec. 1939 (T.N.A., CAB 65/2/37, p. 296).

80 The diaries of Sir Alexander Cadogan 235.
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commercial relations with the U.S.S*The War Cabinet resolved to withhold

support for any suchasctions within the Assembh/> While the British government

did not instigate the motion for expulsion it was aware that failure to support it

would damage its international standing. At this stage Italy had not yet entered the

war and Britain was determed to limit the number of belligerents its war effort

would have to contend with. According to the British ambassador to Rome, the
Italians were taking the line that if Britain was serious about fighting aggression its
delegation was obliged to take aisas line against the Soviet Union. If the British
government failed to denounce the Soviet Union, Italy would be led to question its

dona fides '8 Britain could not claim, as Chamberlain had vowed in his radio
address to the nation on 3 September, thatiwas f i ghti ng against
faith, Il njustice, oppression and persecu
similar act of 6brute ¥®ichard AustenrButlerhtee So v i
British delegate to the Assembly, stressed Bati t ai n needed to ke
position intactdé and that for this reaso
to abstention from voting” If obliged to support a motion for Soviet expulsion, the

British perceived in the Assembly session an opputy to equate the Allied war

effort with the collective security ideals of the Covenant. Winston Churchill, in his
capacity of first lord of the admiralty, informed his cabinet colleagues that Britain

stood to:

reap some advantage from them meetingheflieague since the discussion
there would tend to focus the conviction that in the war we stood for the
principles of humanity against barbaric aggression. There is also strong
support in this country for international-operation and some organisation
for this purpose would be needed after the ¥far.

Thi s evidence endor ses Steiner6s arg
establishing norms of state behaviour, with which states, publicly at least, sought to

identify.®” The determination of the French to soppan expulsion motion was also

8. Memorandum by A.W.G. Randall, 4 Dec. 1939 (T.N.A., FO 336%2, p. 200).

182 Cabinet conclusion, 8 Dec. 1939 (T.N.A., CAB 65/2/42, p. 358).

183 The diaries of Sir Alexander Cadogam 235.

The transcript of Neville Chamberl ainds decl ar a
Archives, fttp://www.bbc.co.uk/archive/ww2outbreak/7957.shtml?pagg£ixApr. 2010).
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a deciding factor in the British decision to endorse the resolution. The French were

wary of provoking the Soviet Union but they were conscious that either rejection of

the motion or abstention would alienate domestic opif?® Influenced by the

Molotov-Ri bbentrop Pact and the French Commu

with Germany, the autumn and winter of 198® was char acteri sed

antrc ommuni st hysteriad when the Dal adi er

interning communists®® Charles Corbin, the French ambassador to London,

i nfor med hi s British allies that t he Fr

influenced by the strength of public sympathy for Finland and antipathy for the

Soviet Union. Corbin stad that the least his government could do was to support a

motion for Soviet expulsio® The French government dispatched a strong

delegation to Geneva, including the former prime minister and minister of foreign

affairs, the seasoned senator Joseph Baukour. Small power pressure (of the

positive or the negative kind) was an in

experience but It did not determine the

smaller nations could only influence League politgofar as the great powers were

prepared to listen to thett: While the motion to expel the Soviet Union was not

initiated by the great powers, had the British and French, as permanent members of

the League Council, refused to give their consent, theometould have foundered.

The reaction to the convocation of the League Assembly thus permits an overview of

the domestic concerns and foreign policies of the great and small powers alike.
Meanwhile Finland shared almost the same trepidations about tbenBlys

as did the neutral countries. Finland was fighting a war which it was ultimately

unlikely to win however valiant a resistance its troops could proffer against the Red

Army in the short term. The Finnish historian Oli Vehvilainen went so far to claim

that Finland did not support the League resolution for expulsion so as not to further

antagonise an already formidable adversafythe reality of the Finnish position

was more complex. Finland was then a member of the League Cddoeikveras

Finland wa aparty to the dispute, under article fifteen of the Covenant its vote was

188 Memorandum by Sir Ronald Hugh Campbell [British ambassador to Paris], 5 Dec. 1939 (T.N.A.,

FO 371/23694, p. 187).
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not required to secure the necessary unanimity for a Council resolution. Rudolf
Holsti, the Finnish delegate to the League, reminded Under SeeGeapral
Thanassis Aghnides thhis government might eventualbe compelled to seek the
most favourable conditions from the Soviet Union for thes®blishment of peace.
Holsti confided to Aghnides that Finland wouttlerefore not insist upon the
exclusion of the Soviet Union fromhe League!®®* However Holsti gave an
assurance that Finland would not in any way wish to obstruct the will of member
st ates. o

Unfortunately for Finland, Chamberlain and Halifax were correct to predict
that the result of the Assembly would have little orimpact on the course of the
war. The emphasis in the press and among governments was more on condemnation
than assistance. In his study of Europe between the wars, Mark Mazower argued that
as the years progressed t hesreduedtgnotinogs i nf |
more than a mer¥rre ndcecdalsittaitoenrs 6gf rlaitkheer t he
new international ordé®>The evi dence clearly supports
mi ndednessd predicated on a <colitigctive
Foreign Office predicted that the -Assemb
Russian pPrepagamrda.tohe transformation of
function was not the accidental resul t
machinery Rather it was a deliberate and saihscious process as demonstrated by
the wearlier opposition to Soviet me mb er
technical activities. wabdlse regasdedghy ¢hé presp ol i t
and by governmentfficials,as a positive feature of t he
Irish Timesargued that the moral authority of League member statésng to
condemn an act of aggressiovould be an extremely uplifting exercise, boding well
for the future development mternational affairs’’ On 3 December 193Sir Orme
Sargant (deputy under secretary of state for foreign affairs) pressed on Lord Halifax
the need to use the League as an expression of shared values and respect for
international law. He argued that it uwld be unwise to stifle the League in its

function as a 6forum of world opiniono,

19 Thanassis Aghnides to Joseph Avenol, 9 Dec. 1939 (A.F.M.F.A., 6PAAP/32, f. 190).

9% bid.

“Mark MazowerDar k continent: Eu(tondom 5998),p.8&.nti et h centur
1% Memorandum by A.W.G. Randall, 4 Dec. 1939 (T.N.A., FO 371/23694, p. 196).

*TIrish Times 4 Dec. 1939.
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liable to be enacted from an expulsion motigtirhe Foreign Office also concluded

that if the League did not allow an expressiompuadtest against the Soviet Union it
woul d have 6s ho ¢«fehe beaguewas gbingote funatibnofar the
rest of its days as an exclusive club in which its members expressed a common
identity, there was no longer any room for a state so as edth the dominant
political culture of Geneva.

The eyes of the world turned on Geneva when the twentieth session of the
League Assembly opened on 11 December 1939. As one columnist noted, there was
a 6touch of dramad aboutaguefThe organightbe n r e s
of League proceedings for this special session was rather abnormal. It was well
within the Councilds mandate to tackle
Avenol had pushed for the simultaneous convocation of the Assembly. The
secretarygeneral believed that a decision by the Asdgmhb which every member
statewas entitled to exercise their vote, would carry greater moral authority and
universality than if action was limited to a Council resolufidrirhis provided the
meansfo t he League to present itself as Sa
matters been confined to the Counttie great powers would not have felt the same
pressure to support Soviet expulsion. It was agreed that a special committee,
composed of thirteemember states, would consider the Finnish appeal and make a
recommendation to the Assembly. The committee was composed of delegates from
Britain, Canada, Egypt, France, India, the Irish Free State, Norway, Sweden,
Thailand, Uruguay, Bolivia and Venezuelai t h  Portugal 6s Jos®
elected as chairman. On 11 December the special committee of the Assembly sent a
telegram to Mosaw urging the Soviet governmetd bring an immediate halt to
hostilities and to open negotiations. The telegram statadFihtand had already
indicated its willingness to accept such a requestitagave the Soviet government
twenty-four hours to respond to the app&&The following day the Soviet Union

responded with a terse refusal to the reqtfést.

19 Memorandum by Sir Orme Sargent, 3 Dec. 1939 (T.N.A., FO 371/23694, p. 173).

199 Memorandum by A.W.G. Randall, 4 Dec. 1939 (T.N.A., FO 371/23694, p. 196).

20 rish Times 4 Dec. 1939.

1 The consulgeneral at Geneva to the seargtof state, 3 Dec. 193FRUS diplomatic papers: the
Soviet Union 1933, p. 800).

22 Telegram from the special committee of the Assembly to the government of the Soviet Union, 11
Dec. 1939 (A.F.M.F.A., 6PAAP/32, f. 203).

23 Report of the special comrtée of the Assembly in relation to article fifteen, paragraphs four and
five on the Covenant, 13 Dec. 1939 (A.F.M.F.A., 6PAAP/32, f. 206).
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On 13 December a piary session of thAssembly was held. As expectid
was the Argentinean delegate Rudolfo Freye who spoke first and it was Freye who
forwarded a motion for the expulsion of the Soviet Union. In a justification of the

motion, Freye argued that as the Leago longer possessed:

the strength it required for the application of economic and military sanctions,
the passing of judgement, from the point of view of moral effect, was
conceivable only if the intention was to influence fmember states. The
Leaguehad no doubt lost all coercive force, but it could not refuse to make a
gesturethe exclusion of Russianless it was prepared to resign its functions
in a spirit of suicidal defe&f?

Freyeds words reflect the Lbeagoloviissd r ol e
international relations. They imply that the loss of coercive force was not the fault of
member states but the result of the harsh reality of international affairs. However,
theoretically, there was no impediment to member states if thédeai® impose

economic sanctions on the Soviet Union and provide Finland with military relief.
Member states had already resigned the collective security potential of the League to
O6suicidal def eat . 6 At t htee Fionisk delgategEine e s si 0
Hostist at ed that his government hoped the |
the world sympat h¥°Hdlst and hispcorapattiots ovauld bér e | p .
sorely disappointed. It was true that the plight of Finland elicited genuine sympathy

from League member states. As the British delegate stated:

It was no wonder that there had been such a demonstration of public support
for Finland. Though a small country, its whole record since it achieved
independence had proclaimed a devotion to tseaf peace and to those
ideals of social progress for which the League has always bod.

Unfortunately for Finland the December Assembly functioned as forum for
collective denunciation rather than as a launch pad for collective action. Prioritising

the Leagueds political identity over its
project an image of peace without having to enforce it.

24 Report of the delegates of the United Kingdom on the twentieth Assembly of the League of
Nations to the secretaof state for foreign affairs, 8 Jan. 1940 (T.N.A., FO 371/2443-pp 6

2% bid., p. 5.

2% bid., p. 9.
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Freye argued before the assembled delegates of member states that the
U.S.S.R. had placed itself outside of the Cardrby an illegal application of force
against its peaceful neighbour; Soviet actions constituted an insult to all member
states and therefore the exclusion of the U.S.S.R. from the League of Nations was

the only course of action that could be contemplatethe Councif®’

Freye stated

that Argentina would withdraw from the League if the Soviet Union remained a
member. Latin American solidarity remained intact at the Assembly and the Mexican
del egate used the opportuni hichitattacheeltop has i :
the valuable collaboration of the states of the New World within the League of
Nat i ¥Osce the Argentinean motion was forwarded the die was cast. The
motion was adopted by majority vote among the members of the special committee
andthe report was presented to the Assembly on the morning of 14 December 1939.
For the resolution to be accepted, no single state, great or small, could reject it.
Abstention could not deraill a League resolution. Thssembly passed by
acclamation the resation of the special committee with nine states out of the forty
two assembled abstaining from voting. The countries who abstained from voting
were: China, Norway, Sweden, Denmark, Estonia, Lithuania, Latvia, Bulgaria and
Switzerland.

It was clear from té initial reaction to the convocation of the Assembly and
Council that a unanimous resolution was out of the question. The impossibility of
securing such unanimity serves as a clear reflection of the state of international
relations at this time. The couigts that declined to participate in the resolution were
motivated by the constraints of their own national concerns. The Baltic countries
were then falling rapidly under Soviet political and military influence. The Chinese
ambassador to London, Dr. QuoiTah i i nformed the British
would abstain from voting due to their difficult diplomatic positfda.In previous
Assembly sessions China spoke out against Japanese incursions into Manchuria. It
had been the Soviet government who gagn the Chinese the most assistance in
their struggle against the invading foré&sDuring the Assembly proceedingther

states that declined to participate in the resolution used the opportunity to articulate

27 Report of the delegates of the United Kingdom on the twentieth Assembly of the League of
Nations to the secretary of state for foreign affairs,r8 1840 (T.N.A., FO 371/2443, p. 6).
*%The consulgeneral in Geneva to the secretary of state, 14 Dec. F#39% diplomatic papers:
the Soviet Union 1933, p. 805).
z‘;ZMemorandum by Cadogan, 5 Dec. 1940 (T.N.A., FO 371/23694, p. 189).

Ibid.
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and emphasise their neutrality. The Swedislegate, speaking on behalf of his own
country as well as Norway and Denmark, informed the Assembly that they were
compell ed to abstain from assuming a pos
it relates to a measure coming within the framewdrk ot he syst e?h of sa
The Swiss delegateutlined the same justification for abstention. He assured the
assembl ed states t hat t he Swi ss govern
organisation of humanitarian assistance for Finland, on Swiss sailyiaation of
its neutrality.?*? According to the records of the Swiss Federal Council, the
government was prepared to allow its delegation to express admiration for the
bravery of the Finns while instructing it to abstain from the expulsion motion on the
gounds of the Conf ede*Ehe fact vubesablgnemberet u a |
statessuch as Switzerland and Sweden felt secure enough, despite their precarious
neutrality and the hostile attitude of the German press, to even attend the League
session wa quite telling. It was clearindicationthat the December Assembly was
never intended to serve as a genuine exercise in collective security. According to
Neville Wylie, the Leagueds brand of i n
neut r?4Theprogeedings of the December Assembly indicate that the League
actually permitted the forceful and deliberate expression of neutrality. As
demonstrated above, it allowed vulnerable neutral countries such as Sweden and
Switzerland, to invoke their rights uadinternational law before an international
audience. The fact that they were not admonished by other member states for failing
to participate in the expulsion motion indicates that neutrality was an accepted
feature of League membership.

On the eveningf the 14 December members of the Council considered the
motion for Soviet expulsioft® A resolution was circulated to all member states in
which the Council found 6that by its act

placed itself outside the Leagnef Nati onsd and so it follo

“1The mnsulgeneral at Geneva to the secretary of state, 14 Dec. E®95 diplomatic papers: the

Soviet Union 1933, p. 804).

22 |bid., pp 8045.

213 Minutes of the meeting of the Federal Council of 5 Dec. 1939, 9 Dec. 1939 (S.F.A., SDD 60/006/
044, p. 490).

Wyl i e, 6Victims or act-beligerentsAoBGEPeam.ndutrals an
#15The Council, at this time, was composed of fourteen states: Britain, France, Finland, The Union of

South Africa, China, Greece, the Soviet Union, Bolivia, the DominRepublic, Peru, Egypt, Iran,

Yugoslavia and Belgium.
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was 6no |l onger a fifdsnhite the Assembly mesolutioe, thg u e . 6
decision only achieved the necessary unanimity through the abstention of three states:
China, Greece and Yugoslavia. Finlasid not vote on a resolution in which it as

directly concerned and the Soviet Union abstained from the meeting, as did Peru and
Iran.

The Soviet government adopted a disdainful attitude to the League resolution,
continuing to maintain that the U.S.S.Raswnot at war with the legitimate Finnish
government. Speaking through TASS (Telegraph Agency of the Soviet Union) the
government claimed that the decision of member states was so absurd that it could
only make a 61l augdréednagthordt The Koviev foveinmesnt i | |
wrongly identified Britain and France as the architects of the expulsion motion and
attacked the hypocrisy of two imperialist countries in denouncing an act of
aggression when they themselves were in control of vast emipitesssuing such
a statementhe Soviet Union was reverting to its original perception of the League as
a tool for the imperialist powertndeed the young Soviet state had initially viewed
the League as a Ocoalition oftthe@opett al i s
Un i 6'Hrhig perception was not baseless; both Wilson and Lloyd George were
prepared to consider the removal of the Baltic States, the Ukraine and the Caucuses
from the U.S.S.R. so that they could become mandated territories under the
supervsion of the Leagué® In 1940 no great power was prepared even
contempl ate harnessing the thergagsedifed col |
military action against the Soviet Union. However the League was being used as an
instrument of antSovid policy. The aversion expressed in the corridors of the
Palais des Nationagainst the dire Soviet system demonstrate that the brief period
of Soviet commitment to collective security (under Maxime Litvinov) had been
nothing more than an artificial angremature détente within the antmmunist
culture of GenevaT he Sovi et Uni onos i nglorious |
heralded the end of the first major experiment in international cooperation between

the liberal democracies and the solitary socialegest

#°The consulgeneral at Geneva to the secretary of state, 14 Dec. E®95 diplomatic papers: the
Soviet Union 1933, p. 805).
“"Tass 15 Dec. 1939 translation available from (T.N.A., FO 371/23696).
218 Moscow Newsl8 Dec. 1939.
22 Peters, Haigh and Morrighe Soviet Union and the League of Natignst.
Ibid.
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Indeed, eactions to théAssembly and Council resolutiomemonstrate that
antrcommunist prejudicevas a determining factan the expulsion of the Soviet
Union. The chairman of the Assemblyds spec
articulated thesense of vindication among those states that had opposed Soviet
membership from the outset. He claimed that the actions of the U.S.S.R. represented
6no surprise an & Da Watacigsed fhat the exputsiennof thed
U. S. S. R. theXeelnge sf andlidns @who still believed in the triumph of
spirit u%iThe Watitan rewspdpddsservatore Romandescribed Soviet
attitudes and actions during this period
hel d 6nat*dTheadameroiggnhca s géd t he Sovi-©eds as b
partyd who sought by its invasions of P
atheism towards the west and the centre
especi al | y*RabertiDelllwasconsinoed ththe Latin American states
which demanded Soviet expulsion were 06mo
than by concern f?Dell reghraded thesexpalsion 6f th& Sovidt a n d .
Union as O6justified6, ar gudJapgneschpedsuchhe f
a fate was Ono argument against itad, it
a me n?f Hawéver according to Dell, it was illogical to expel the Soviet Union
without the application of sanctions; the only result was that gegle lost the
Soviet financi al c* The Soviét Urion dotated tle Laague b u d
Covenant. However the inconsistency inherent in the expulsion of the Soviet Union
for a crime that had previously been committed with impunity by other leeagu
member states (then withdrawn) wunder mine
the Assembly and Council resolutiofS.Thi s epi sode in the L

illustrated that the problems of antagonism and prejudice between conflicting

21 Report of the delegates of the United Kingdom on the twentieth Assembly of the League of
L\Izgltions to the secretary of state for foregjfairs, 8 Jan. 1940 (T.N.A., FO 371/2443, p. 8).

Ibid.
22 Osservatore Romané Dec. 1939 translation provided in (T.N.A., FO 371/23696).
224 Osservatore Roman@0 Dec. 1939 translated in a letter from D.G. Osbourne, British legation to
the Holy See,d Halifax, 20 Dec. 1939 (T.N.A., FO 371/23696).
22 pell, The Geneva Rackei. 303.
20 |bid.
227 |bid.
Eor the ®mbrahee€dentctil| resol ut Repartofsthee Rudol f o |
delegates of the United Kingdom on the twentieth Assembilyeof eague of Nations to the secretary
of state for foreign affairs, 8 Jan. 1940 (T.N.A., FO 371/2443-pp 6
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systems of governmeémvould have to be tackled to create a more cohesive security
organisation in the future.

While the Soviet press identified Britain and France as the protagonists in the
December sessions of the Leagueds pol it
indicaive of their failure to provide strong leadership at Geneva. What prompted the
Anglo-French bloc to support the motion for expulsion was their need to be
associated with the condemnation of any form of expansionism. \Rigrard
AustenButler, the Britishdelegate, rose to speak in the Council session he declared
that the 6strength of the general feelin
from the Orealisation that another bl ow
the existence of albf us as independent nationsfiso u n @°Bdtler femained
deliberately vague in his statements on the invasion, barely invoking the name of the
Soviet Union. Butler rather strove to impress upon his audience the idea that the
United Kingdom stood in the vangrd of the defence of the Covenant. Butler stated
t hat Owild movements have been | oosed w
peop¥°

countries to justify their respective positiowkile permitting identification with a

€he Detember Assembly allowed the British government and the neutral

peaceful, egalitarian system of international relations.

The French government also used the Assembly to justify its own policies,
drawing an analogy between the Allied war effort and the League resolution on
Finland. During the Council session, Joseph Famcour told a nervous Geneva
t hat he could not pass judgement on St al
aut hor of the pr eg®This wak one mpteeafew incigehte a v a |
during proceedings thatised the spectre of German retaliation against the neutral
powers. Another was the speech by the representative of Polish goveinvagit
(then resident in Parigigismond Gralinski. Gralinski addressed the elephant in the
room; the aggression thhtd already snuffed out Polish independence. Gralinski
paid tribute to the Finns, claiming his compatriots would feel a natural sympathy for
their plight as Poland had been the firs

22| eague of Nations Official Journal: minutes of the hundred and sixth and hundred and seventh
session of the Council,Becember 1939 and I@ecember 1939T.N.A., FO 371/2440, p. 507).
230 i
Ibid.
% |pid.
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destr uGralinskindidd ot condemn the Leagueds f ai
aid against both Germany and the Soviet
sufferings of the Polish ped&*Gradinski mder t
presence under scor ed etohsverkigny fputhoSesstateso | e a
who could no longer take such sovereignty for granted. It also exposed the
contradictions and inconsistencies in the expulsion of the Soviet Union for its
invasion of Finland while the League Assembly drew a shroud oweefatie of
Poland and Czechoslovakia.

Raffo dubbed the decision to expel th
no credit t o?*While Soviet gxautsiorsveas Lindoubtedly motivated
more by prejudice than altruism, the consensus amonget8gat officials,
politicians and the press in late 1939, early 1940, was that it reflected well on both
member states and the League. Avenol was particularly ebullient about the outcome
of the session of the Leaguexpdsiorpobthea ti cal
Soviet Union had given the Led{Qffcial®a fre:
intheQu ai d weler ats@ pleased that the League Assembly was used to the
advantage of the Allied war effoft® The press reaction was overwhelmingly
positive. TheJournal de Genevepr ai sed the League for its
at t i% Uhe edrtuguese orgabiario da Manhdr ecogni sed t he 6 me
collective action on the part of member states and the significance of their adherence
to the Coveant?® As the lrish Timesnot ed: 6t he League was
constructive result of the last war. When the present war is over, the civilised world
or what is left of it may be very gl a
e x i s t**®3The peesidenof the Assembly optimistically closed proceedings with

the following remarks:

The Assembly had tried to act upon the principles of law and equity, with
natural hesitation but without ambiguity. A member State had applied to the

%32 Report of the delegates of the United Kingdom on the twentieth Assembly of the League of

2Nggattions to the secretary of state for foreign affairs, 8 Jan. 1940 (T.N.A., FO 371/2443, p. 10).
Ibid.

234 Raffo, The League of Nationg. 4.

% Sir Ronald Hugh Campbell to Richard Austen Butler, 23 Dec. 1939 (T.N.A., FO 371/23696, p.

224).

238 pid.

237 Journal de Genéve5 Dec. 1939.

238 Djario da Manha,15 Dec. 1939 trangiian provided by Professor Filipe Ribeiro de Meneses.

¥ rish Times 16 Dec. 1939.
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League for assistance ahdd not applied in vain. The flame had been kept
alive in the storm of terrible everft¥.

It has often been the practise of pasr realist historians to dismiss such misplaced
optimism on the part of League supporters and apologists when, in theitheyes,
organisation had lost all political importan©é While a study of the December

Assembly cannot sustain a revisionist re:
provide an insight into why member states chose to preserve the organisation
throught he war years. The Covenantods (albeit

serve as benchmark in diplomatic conduct and as a counterpoint to both extreme
ideologies and expansionism imbued the League withbeljimrelevancy and a

poignancyto a world atvar.

The aftermath of the Assembly
The twentieth session of the Assembly was not closed but adjourned indefinitely

until such a time as member states could meet atraihis closing address, the
President of the Assembly expressed his hope that wigeAssembly met again,
there would be proof that the modest efforts which had been made would not have
been ent i ¥&émberstates weare not pléced under any obligation to help
Finland. Rather they were exhorted to provide Finland with suchriadatnd
humanitarian assistance as was in their power to give and to refrain from any action
which might 6weaken Fi #hAsaMadover poinedvair o f
the Secretariat of the League never carried any considerable executive power in its
own right, but rather saw itself as interlocutor, helping individual governments fulfil
their obligations under the CovenafitThis tradition was upheld during the Winter
War. Avenol encouraged staff to devote their energies to relief efforts in theo$pirit

solidarity with and admiration for Finnistesistance efforts:> League official Bertil

240 Report of the delegates of the United Kingdom on the twentieth Assembly of the League of
Nations to the secretary of state for foreign affairs, 8 Jan. 1940 (T.N.A., FO43B1p. 18).

21 Taylor, The origins of the Second World War 96; RaffoThe League of Nationp. 18; Scott,
The rise and fall of the League of Natipps208.

242 Report of the delegates of the United Kingdom on the twentieth Assembly of the League of
Nations to the secretary of state for foreign affairs, 8 Jan. 1940 (T.N.A., FO 371/2443, p. 18).
243 Cabinet Memorandum, 11 Jan. 1940 (T.N.A., CAB 66/4/44, p. 305).

244 Mazower,Dark continengp. 54.

245 Memorandum by Avenol, 10 Feb. 1940 (A.F.M.F.A., 6PA2® f. 112).
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Renborg (who was Swedish) was dispatched to Stockholm to establish a temporary
branch office. Renborg made several trips to Helsinki where he receivelaintt
information on what Finland most urgently needed and the resulting lists were then
wired to Geneva to be circulated among member stdfdaformation and statistics
were supplied from the Leagueds E.F.O.
reasonably supplthe goods requestéd. Medicine, food and warm winter clothes
flowed into to Finland and its government expressed its gratitude to the League for
the | atte¥ds assistance.

League officials were also aware of
assistance: &borg reported to Avenol that by January 1940 fifty-qeart of the
productive population were engaged in the defence of the country amidst a growing
realisation that time was running ddf.Avenol sought to operate as an informal
political agent when hesaisted the Finnish legation in Paris in its petition for armed
intervention from the French government and armed férédhe lack of urgency
in Allied military response caused anxiety among the small states of Europe. As a
member of the neutral Greek Gomwmment enquired of his compatriot, Under

SecretaryGeneral Thanassis Aghnides:

Are those who are in a position to help doing enough to save Finland because,

if that country succumbs there will be a great temptation, in fact an
insuperable one, for the sthneutral countries to argue that they need not be
fool hardy i n t heir attitude towar ds
thunderg?>*

Aware that the eyes of the world were upon them, the British government
knew that i f Finland fAdyssiinti awo uilnd ibtesc
history”’”One of the reasons for the failure ¢
interwar years was the tendency of Britain and France to pursue their own ends

outside the framework of the Assembly and Courthik tenéncy was epitomised

Z‘jAghnides to Avenol, 26 Dec. 1939 (A.F.M.F.A., 6PAAP/32, f. 223).
Ibid.

48 Renborg to Avenol, 14 Jan. 1940 (A.F.M.F.A., 6PAAP/33, f. 26, p. 2).

249 bid., f. 16.

%0 Memorandum by Renborg, Feb. 1940 (A.F.M.F.A., 6PAAP/33, f..114)

51 Aghnides to Avenol, 12 Feb. 1940 (A.F.M.F.A., 6PAAP/33, f. 98).

52 Cabinet conclusion, 23 Feb. 1940 (T.N.A., CAB 65/11/3, p. 286).
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by the inauspicious Munich Conference of 1838Though both Britain and France
participated in the League resolutions they demurred from using League machinery
to organise military intervention in Finland. In February a plan was dewisghich

an Allied Expeditionary Force would land in Finland, not by air, but by land, having
passed circuitously through neutral Norway and Sweden. Allied motivation lay less
in relieving beleaguered Finland than in procuring the use of Scandinavianaport
well as the control of the coveted Swedish iron ore fields, to the detriment of the
Germany war industry>* The Allied Supreme War Council concluded that the
recent League resolution could be publicly invoked to justify the establishment of
military bases in Norway and Swedétr.In reality Britain and France continued
their policy of sidelining the League from their main diplomatic and military
undertakings. When Avenol proposed making a personal call to the Foreign Office in
order to ensure that all pmble means of assistance for Finland were under
considerationhe was rebuffed by Alexander CadodahBritain and Frane used

the League for rhetoricot forrealpolitik.

The Allied powers appealed to Norway and Sweden for permission to move
an expedibnary force through their respective territories. They assured the Swedish
and Norwegian government that if such an actwovokeda German invasion,
Britain and France would provide the necessary military assistaf8eieden was a
particularly vulnerablgpower of economic interest to both the Allied and the Axis
bloc?*®On 3 February the German Minister in Stockholm called upon the Swedish
foreign minister and informed him that Germany would not remain inactive if
Sweden sent regular troops into Finl&AtiSwedencould not afford to be indiscreet
in providing assistance to Finlan@ihrough the British embassy in Stockholm, the
Swedish government informed Whitehall that they wished to avoid lending any

credence to the i dea t hommonintereationavactioe o par

53 Asa Briggs and Patricia ClaviModern Europe 1789reseni(2nd ed., Harlow, 1997), p. 207;

Henig, The League dflations p. 87.

*paul A. Levine, 6Swedish neutrality during the
compromi se?d i n Ebrepean heutels alg ndielkgerénts during the Second

World War(Cambridge, 2002), p. 312.

2% Cabinet memorandum, 2 Fel94D (T.N.A., CAB 66/5/21, p. 2).

¢ Cadogan to Avenol, 3 Jan. 1940 (A.F.M.F.A., 6PAAP/33, f.1, p.1).

5" Cabinet conclusion, 1 Feb. 1940 (T.N.A., CAB 65/12/41, p. 5); Reports by the chiefs of staff on
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against Soviet Russia under ?*pespiteathisspi ces

pressure, Sweden provided considerable clandestine assistance to Finland. A Finnish

League official, P. Hjelt, informed Avenol that by the end afiuary 1940, up to
8,000 Swedish volunteers had already crossed into Finland and gifts amounting to
more than eighty million Swedish crowns had been don&te@he prospect of
becoming the battleground for the first major showdown between the great jpowers
Europe was consequently none too inviting for Sweden and Norway and they duly
refused to grant permission for the passage of the expeditionary force. In all events,
the significant delay on the part of the British and French in committing troops had
already proved fatal for Finland. The Finns were aware that the Allied plan was too
vague and unlikely to survive Swedish and Nonaegprotestations. The British
Cabinet eventually agreed on 2 March that it was not fair to offer Finland assistance
it could rot realistically provide®® On 12 March 1940 the Finnish government
signed the Peace of Moscow with the Soviet Union. Finland consequently lost ten
per cent of its territory with over 400,000 civilians living in the ceded territory being
forced to moveen nassebringing whatever possessions they could carry.

In the dtermath of the Peace of MoscoMalvdan Koht, the Norwegian
foreign minister, was moved to respond to the accusations, especially from the
French press, that Norway and Sweden had betrayed\ielic neighbouf®® Koht
argued that 6t here would be no honour

fight which could lead to notRfkog but

squarely accused the British and the French of usurping the Leaguatioesé&br

their own ends:

As their enemyGermanyhad a pact of friendship with Soviet Russia, it was
natural that the two western powers should gradually come to regard the war
waged by Finland as a help rendered to themselves. | am sure that many
peoplein those countries wished to go to the aid of Finland from idealistic
motives. But | am as certain that it was a result of considerations connected
with their own war that there developed among them a growing
determination to reinforce the resistance iofdnd.?®

260 Cabinet memorandum, 11 Jan. 1940 (T.N.A., CAB 66/4/44, p. 311).

1 Hjelt to Avenol, 22 Jan. 1940 (A.F.M.F.A., 6PAAP/33, f. 45, 4. 46, p. 8).

%2 The diaries of Sir Alexander Cadogan 258.

283 For French denunciation of Swedan and Norway see for exdrapiemps21 Feb. 1940.
64 Radio address by Dr. Halvdan Kot Mar. 1940 (T.N.A., FO 371/24795, f. 6, p. 3).
25 bid., f. 6, p. 4
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Koht 6s radio address highlighted the tru:
was invested with more symbolic meaning than decisive action. This symbolic
meaning was pr edi exdusieelandaohlibarahieternatoralgsm e 6 s
the Leagueds international ci vil service
internationalism during the war years. Secretariat and technical services hoped to
serve as a Onucl eus, however small, on w
once the wa?®The wssenibly inaugunatedéa special committee to
consider the Bruce proposals and agreed tarcethe reforms as experimental with
their implementation postponed until the end of the am reality a separate
mechanism was imduced to oversee the work of the technical organs. The
Leagueds Supervisory Commi ssi egenerdl madi t i c
devising the budget for the Secretariat and the technical organisations (including the
I.L.O.) for the approval of thAssembly and Council. The Supervisory Commission
was composed of distinguished individyappointed by the Assembhlyho served
the League in an independent capacity and not as government representatives
(though some such as Carl Hambro and Sir CecttKigere national politicians and
ci vil servants) . The Supervisory Commi ss
years when League member states agreed to accord it, in tandem with the secretary
general, full authorityo approve the budgets and work pargmes of theéechnical
organisationsn the aftermath of the indefinite adjournment of the twentieth session
of the Assembly®® The Supervisory Commission acted for member states until the
Assembly and Council coulcbnvene once more in Geneva.

The ideathat the League could be confined to its technical role certainly did
not meet with universal approbation. In the aftermath of the postponement of the

Bruce proposals, Dell argued that the success of the technical organisations did not:

justify the existace of the lkague which is, and was intended to be,
primarily a political organisationThe League was founded to preserve the
peace of the world and to establish an international order and the rule of law
in international affairs, not to deal with publealth or prostitution or the
opium traffic, although there is no reason why it should not deal with them

%1 oveday to Avenol, 31 Mar. 1939 (A.F.M.F.A., 6PAAP/9, f. 11).

71t was deemed too difficult, in wartime conditions, to arrange the election and appointment of
personnel to the Cenal Committee. See Martin HillThe Economic and Financial Organisation of
the League of Nations: a survey of twefitg years experieng@Vashington, 1946), p. 120.

%8 Report of the delegates of the United Kingdom on the twentieth Assembly of the lafague
Nations to the secretary of state for foreign affairs, 8 Jan. 1940 (T.N.A., FO 371/2443, p. 18).
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[ ] if the activities of the League of Nations were restricted to such
matters as these, as some people seem to desire, it would evideattp ba
remodelled on quite different lines and be given a new*flle.

While Dell was correct to assert that the League was primarily a diplomatic
organi sation he failed to identify the
political identity and & technical role. Certain technical officials such as Arthur
Sweetser and Frank Walters sought to di s
technical organs, sharing the same views as Mitrany and Ghébali in arguing that
social and economic cooperatiaould transcend the political divisions of the
Assembly and Councf’° However, as Clavin correctly asserténis view was not
uni ver sal to the Leag unestseague dffieialsndaltnot o n a l
believe politics could or should be takeut @f their technical work, but rather saw
the value of their work in encouraging intergovernmental cooperation to effect real
change®’* Functionalism was not an alternative to political cooperation; rather it was
a different means to achieve the same &maktin Hill, a prominent member of the
E.F.O., who wrote the first history of that agency in 1946, highlighted the fact that
the work of the E.F.O. was inherently politigalt s ul ti mate object
contribute towards the consolidation of peace dnhed removal of causes of
i nt ernat i ¥danh Wimaot,the Hireatot of the I.L.O., identified one of the
pri mary rol es of t he organi sation as \
d e mo ¢ F"aReservalions were even expressed within the LeaguestSeat
against allowing no. eague member states to partic
technical activities if they would not formally accede to ideals of the Covenant. As
one secretariat official argued in early 1939:

At the present time, when the retient of membership of the League has to

be justified in so many countries by
technical work, it would surely be inadvisable to undertake a reform, the very
object of which is to enable a nomember to acquire all thpowers and

29 pell, The Geneva Rackqi. 24.

OArt hur Sweepséiti6@heanbhevement s Adistorytohtee League
League of Nation®. 1.

2L Clavin, Securing the worléconomypp 2378, p. 249.

2"2Hill, The Economic and Financial Organisation of the League of Natjnrs

23 Report to the governments, employers and workers of member states of the International Labour

Or gani &4aFeb. @41 §.L.O. Archives, Geneva, [henceforth I.L.O.A.], I.L.O. Century Project
[henceforth I.L.O.C.P.], official documents, p. 15), available at
(http://www.ilo.org/century/research/otherhistoryprojects/laag/index.htm (20 Dec. 2012).
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advantages of League membership for the purpose of technical
collaboratior?™

The political League was never destined to eclipse the technical League as
they were both intrinsic to one another. Its technical role was indistinct from its
politica identity as both were designed to reflect and promote the liberal capitalist
ethos of their founders. This was reflected in the response of the I.L.O. to Soviet
expulsionfrom the Leagueln February 1940 the Governing Body of the I.L.O.
decided that th&oviet Union was no longer a member of the I.E’®According to
a formal statement by the chairman of the Governing Body, the American Carter
Goodrich (professor of economics at Col o
becomeautomatically a membeof the I.L.O. when it entered the League in
September, 1934, so by its expulsion from the League in December, it ceased to be a
member of ?%A& discubsed, byGhis &tage the Soviet Union had largely
ceased to participate in the work of the I.L26.In expelling the I.L.O.the
Governing Body was in uncharteredrrim®ry; while member states whichad
withdrawn from the League were permitted to retain their membership of the I.L.O.,
Soviet expulsion was wunpr ecedefollowetde. The
Leagueds example reflected the historic
counterpoint to international communism.

The reaction of the United States government to the proposals of the Bruce
Committee reflected the impossibility of divac i ng t he Leagueds po
from its technocratic agenda. The American consul in Geneva informed a Secretariat
of ficial t hat , at that present moment i n
failure unfolding in Europe, it would be next impossible to secure official
congressional approval for the proposals of the Bruce Répbrs Clavin
demonstrated, attempts to encourage American nascent internationalism during this
period could easily backfire wrownga Roose

frustration for all those who wished to encourage greater American participation in

2" Secretariat report on the Central Committee, 4 Mar. 1939 (A.F.M.F.A., 6PAAP/9, .8, p. 3).
2> The Times6 Feb. 1940.

278 pid.

2" Memorandum on the participation of the Soviktion in the technical activities of the League
since 18 Sep. 1934, 3 Feb. 1944 (L.N.A., O.S.G., S 566/4).

2’8 American consul in Geneva to Avenol, 21 Feb. 1940 (A.F.M.F.A., 6PAAP/9, f. 329).
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the Leagué’® The fact that the Roosevelt administration refused to drop its cautious

approach to any formal association with the League, despite the suspengien o

Assembly and Council, further demonstrated that governments could never be

induced to view the Leagueds activities |
In conclusiont he Leagueds place in the inter

predicatedon its political identity. It served as an expression, if not as an

enforcement, of liberal internationalism in a world where such ideals were being

placed under intense pressure. Indeed, as the painful consequences of Soviet

marginalisation attest, thehegue 6s pol i ti cal identity unct

as an objective arbiter of international disputes. The League was a product of its time

and a reflection of member state aspirations. This was the conservative

internationalism of Geneva; an intenoailism where greater emphasis was placed

on the creation of a collective identity than the striving for collective security. If an

effective security organisation was to be created in the future there needed to be a

reversal in priorities. This could gnbe achieved if the great powers were prepared

to lead and the small powers willing to follow. The mobilisation of member states to

denounce Soviet aggression, while remaining passive in the face of fascist

expansionism, can be explained by the stren§thnt-communist feeling and the

influence of geepolitical factors: Continental European neutrals such as Switzerland

had more to fear from th&/ehrmachtthan from the Red Army. The inconsistent

approach of League member states to the two biggest thoelteral democracy,

fascism and communism, would enact importapercussions or bot h t he Le

wartime experience and its pesta r prospects. The Leaguedo

ethos would later prove a liability within a changed political landscapeaanew

bal ance of power dynamic. However i n 19:

technical goals, provided a strong justification for its wartime preservation. As the

war became a war of extremes, total in its reach and impact, an internal chais wit

the Leagueds 1internated rslmke the iLeaguk frosner vi c

its liberal democratic foundations.

29 Clavin, Securing the world economy: the reinvention of thegueaof Nationsp. 239.
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Chapter two: The impact of war on the Secretariat and technical organisations
of the League 19391940

Al t hough t he L ¢avisergice svasinmlanger obl@gedd toact a
as a support to the Assembly and Council, it played a central role in the preservation
of the liberal democratic ethos of the Covenant within an evolving political
landscape. The activities and motivations & Becretariat and technical officials
permit a valuable insight into the impact of war on liberal internationalism and to the
value of the League as diametrically opposed to the violent expansionism of the
totalitarian powers. It has already been estabtisthat the Leagdes agency wa
predicated on the ability of its international civil service to influence national
policies’ This chapter discusses what League officials, in a time of intense crisis,
were prepared to do with such influence. It fell tothe agueds Secreta
technicalagenciesto preserve the organisation the name of its member states.
However League officialsdid not always constrain themselves ttee cautious
internationalism of those states. This chapter also reveals the itikspand
divisions within the Secretariat itself: with the ambitious internationalism of the
lower ranks being frustrated by the conservatism of the secigtagral. Joseph
Avenol 6s attempts to attune the astheer nat
realities of international relations are documented in the light of new historical
evidence, unavailable to his previous biographers. The League was an organisation
prone to identity crises; its place in the international landscape was nevey clearl
defined. This chapter documents the tension that existed within the League apparatus
between the inclination to align with the Allied war effort and the obligation to

transcend the exclusivity of wartime alliances.

An exclusive alliance or a universatociety of nations?

While the floor of the Assembly in December 1939 did not feature a candid debate
onthe courseof he wi der OEuropean war 0, t he Lea
reflected on its own positiovis-a-vis the conflict. Previous histans have alluded

to the fact that the League itself was misnamed: its Frenchlditlociété des

'!Clavin, 6Defining transnationalismé, p. 425.
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Nations was more appropriate for an organisation that sought to encourage
multilateralismin a break with the militarist alliances and nationalist leagueth@f
past’ As discussed in chapter one, member states preferred to treat the organisation
mo r e aalitioraof lkemi n d e d raherahare aséa basis for a military
alliance. For this reason the neutrals still had a place within the framework of
menbership. Alexander Loveday, the director of the E.F.O., stressed that if war
broke out the League should remain at the disposal of all member states, neutral and
belligerent alike® In a letter to Avenol,Loveday emphasisedhe importance of
mai nt ahertraditigh oféobjeici vi t y and ysdavhick matd alaysc h o n e
been O0the essenti al condds i dohBBAveoning t he s
Body of the I.L.Owas of a similar mindsét

This was not a universal position among League iafficand supporters.
Afterall the future of peaceful internationalism depended on the ultimate defeat of
fascist expansionism. In October 1939 F.L. McDougall (a British born Australian
businessman and economic diplomat, closslyociatedavith the policies b Stanley
Bruce and the work of the E.F.O.) wrote to Loveday arguing that the expertise of the
Leagueds technical officials shoul% be p!
He claimed thathe continuation and reform of the economic and sodas of the
Leagueds work should be supported as it
opinion a sense of Allied confidenced al
soundness of t h € Ceftdinl memlrs of ¢ha inernationanavil 6
service werealsoanxious for the League and its technical agencies to operate as a
moral compass and to align with those powers taking a stand against the Axis bloc.
John Winant explicitly linked the LL@® s q u e st sotia jusficewitit ther e
struggle gainst totalitarianisri.Deputy SecretarBeneral Sean Lester, though an
Irish national, did not believe in neutrality, regarding it as both impossible and

immoral for individual states and for the League to feign imparti#itiew months

% Raffo, The League of Nationp. 24.
® Loveday to Avenol, 20 Apr. 1939 (A.F.M.F.A., 6PAAP/9, . 48, p. 3)
“ Loveday to Avenol, 31 Mar. 1939 (A.F.M.A., 6PAAP/9, f. 2, p. 2).
®> Report by the officers of the Governing Body of the I.L.O., 2 Feb. 1939 (N.A.I., DFA 241/41).
jF.L. McDougall to Loveday, 10 Oct. 1939 (A.F.M.F.A., 6PAAP/9, f. 251, p. 1).
Ibid.
® The consulgeneral at Geneva to the secretary of state, 23 June BB4B(diplomatic papers:
general and Europe 1940, p. 319).
° Kennedylreland and the League of Natigrs 243. Lester did concede that neutrality was the most
pragmatic policy for the young | rish 8dsamtee. Lest e
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before the outlteak of warlLesterrecorded in his diary that he prepared a note for
Frank WaltergBritish deputy secretargeneral) and for the British Foreign Office
0suggest ofrfGgnevia hsea rallying potitt spite of its smashlongside the
alliance systemitey seem t o be working on. But Ave
i s n d°%Theyransfarndation of the League into an Allied agency was not feasible
during the Phoney War period as most member states remained outside of the fray.
This divergence of opion illustrates that even after twenty years of practise within
the League of Natianthere remained a lack of consensus on the appropriate role of
an international organisation.

The different viewpoi ntditicarbl®epointiot ng as
only to the disparity betweethe national interests ofmember states and the
aspirations of thenternational civil service but alsbighlight thedivisions within

the Secretariat itsel f. Avenol 6s reacti c
ralyi ng point signified that ambit ruopus i nt
movement i n t he alLacviasewvieed Faditomaliytbe seaetary o n

general proved an inhibiting influence on those League officials who oversaw the

L e a g u e fgance easaepowerful technocracy. Robert Dell wrote that Eric
Drummond was in 6éno sense a driving forc
the staff of the Secretariat, but rather restrained them if they showed signs of what
appeared to him excessizee d'lAvefol trained as an economic diplomat and

might have been expected to be more sympathetic to those who wanted to enhance
the Leaguebds technical rol e; his name be
Martin Dubin and VictorYves Ghébaliin their respective studies of the Bruce

Report identified Avenol as a driving force in the attemptetmancipate the work
programmes of the technical agencies fro
organs*? Raymond Fosdick, the former American depuégrstarygeneral of the

League and director of the Rockefeller Foundatmmnceded that the utility of the

Bruce Report must be placed in the balance of any evaluation of Avenolc'a r e e r

However Clavinrecently argued that the movement for reform owemtento the

Britain represented in the eyes of our peopl e, n e
Diary of Seén Lester, 1 Sep. 1988NOG, private archives, vol. 1, p. 317)

% Diary of Sean Lester, 15 Mar. 1939NOG, private archives, vol.,b. 306).

" Dell, The Geneva Rackai. 329.

“Dubin, 6Toward the BrLacdlermRycgprib5o, p. 44; Gh®bal i
13 Fosdick,The League and the United Nations after fifty yepr®5.
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E.F.Q6 s d i AleganderoLovedaywho had been pushirfgr the reorganisation
of thetechnical organisations since the early 1930s.

Drawing on the testimony of those who knew and worked with Avenol,
Clavindés positi on g.iThe Bntighcauthomblilarg St.cGeaorgei n c i n
Saunder s, a former Secretariat of ficial
secretary, claimed to have known the secrejgeyn e r a | 6as intimatel
for an Englishman to know an enigmatic Frenehnt> Acording to British Foreign
Office filess Saunder s all owed t hat Avenol posSs
economics and finance but dubbed him a o
starts & Avenol, though personally ambitious, was clearly not davout
internationalist. According to Saundesgh en Avenol 6s name was
Drummondods | i kely successor he informed |
behalf, of his preference for a senior position in the Bank of Frer@alvador de
Madariaga asserted that Avenohsvnot an ardent internationalistu t realpolitiker
with hardly any otsei of diwfofrildulstpitrotaéc
depiction of Avenol as aealpolitiker given the poor political judgement he would

later ds p| avy, but his | ack of oworld spirit
sources in Geneva. Dell, one of the most
corps, observed in 1941 that iif O6Lord Pe

faithinthepr i nci pl es and aims of the Le8gue of
Avenol s | ack of enacte@ impoaant repereussiors tfor Hise r v o |
stewardship of the Secretariat during the greatest crisis of its existence.

While Avenol may not ave been the most dynamic and inspiring head of the
Secretariat, his eagerness to test the political limitations of his office was evidenced
by his involvement in the expulsion of the Soviet Union. In his 1979 study of Sean
Lesterds i nt,SephentBaroroftat otceartelat b-yon 19 39
political o Secretariat wwisg fastiors’alkawingg d o wn
onde Madar i ag aonshe pvedemoeioftse 198% Assembly it is easier to

!4 Clavin, Securing the world economgp 2314.

!5 Hilary Saint George Saunders to Sir Robert Vansittart, 10 July 1940 (T.N.A., Treasury files
[henceforth T] 160/1353).

% bid.

7 bid.

'8 de MadariagalMlorning without noonp. 280.

Y Dell, The Geneva Rackai. 330.

“Barcroft, o61rish fofNaiongl929%6d,i cyp a224 he League
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endorse James Barrasn d A t h uasserBoahat the Sdécretariat was always

a political entit’’Yet Barcofto6s argument about | ef
an interesting point about the factors that render internationalism a relative concept.
Political divisions tend to colour whagjovernments, officials and apologists
expected of the League and set different parameters as to the potential of the
organisation. Those on the right of the political centre tended to value the League for

its support of national sovereignty while thosetbe left tended to incline more
towards the expansion of the Leagueds ir
Cecil (Viscount Cecil of Chelwood) was the most prominent supporter of the League

in the United Kingdom. Cecil devoted his public life to treague of Nations from

the organisationds inception. He served
Peace Conference and contributed to the drafting of the Covenant. He represented
both Britain and South Africa at the League Assenang from1923 to1945, as

chairman and president of tHeritish League of Nations Union, rallied public
opinion in support of the League. As Th
moral fervour and sincerity e=Adifedongi al f o
Consevative, Cecil was devoted to preserving national sovereignty as the basis of
international cooperatioff.He was also regretfully aware that his commitment to the
League rendered him regularly out of step with Conservative foreign policy. He
acknowledgedn 1949 that attempts to O6carry out
in their plain meaningd incurretCecilonsi de
owned that greater support for the League came from the Liberal and Labour Parties,

a position suppoed by Lucian Ashworth in his recent study of Labour foreign
policy.” Reflecting on the historically determining role the French state played in

the formation and development of the League, Sean Lester acknowledged that
OFrancebs shar e was nevehas ful end gincerd as wheo thé

Soci al i st s *Bappat for the Lgague | the Wnited States tended to be

1 Barros,Betrayal from within p. vii; Rovine, The secretangeneral in world politicsp. 19.

2).A. Thompson, o6Lord Robert Cecil anThethe pacifi
Historical Journal xx (1977), p950.

3 Robert Cecil All the way(London, 1949), p. 175.

*bid., p. 216.

bid., p. 159; Ashworthinternational relations and the Labour Payty. 188. The creation of an

international organisation such as the League had been advocated in Brjialitibgl groups such

as the Fabian Society since the beginning of the twentieth century.

% Note on France and the League of Nations by the acting seegetaeyal, 12 Mar. 1943 (L.N.A.,

0.S.G., S 553/6).
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elicited from Democrats and philanthropic organisations who advocated greater state
intervention in matters of social and economoncerrt.’

Within the inernational civil service itselthe most ambitious technical
officials tended to lean to the left; including Frenchman Albert Thomas, the former
Socialistminister for nunitions in the French wartime government (1913 and the
first director of the I.L.Q.and the Pole, Dr Ludwik Rajchman, under whose
directorship the work and influence of t
dramatically?® Avenol, on the other handeaned to the right. Drawing on the
testimony of former alleagues, James Barros characterised Avenol, before 1940 at
least, asextremelyconservativepffering fragmentaryevidenceto suggest thathe
second secretaryeneralmay have been a monarchwith little affection for the
Third Republic® The questoro f t he ext r emi twing views hadsv e n o | 6
engrossed his biographers. Rovine went so far as to accuse Avenol of showing
sympathy o6for the dictators of the right

general %

Avenol certainly appeared anxiou# the mid 1930s, to prevent
Mussolinios ltaly from renouncing I ts r
transgression of the Covenant. In the midst of the Abyssinian Crisis in 1936 he paid

a visit to Rome to try and convindéussoliniand his foreign mitster, Count Ciang

to resume relations with the League. The
imposition of economic sanctions (however ineffectual) thedrailure of the League

to recognise the new Italian Empiteln the afterméh of the discusions Avenol

informed the presthat clarification had been sought and received concerning lItalian
grievances with the organisation and that he was confident Italy would resume its
participation in due courséHowever Avenbfailed to foresee the reluctem of the

Credentials Committee of the League Assembly to disqualify the Abyssinian

del egation; this constituted a refusal,
Italian Empire.Consequently on 11 December 1937 Italy gave notice of its intention

to withdraw from the League of Natiands the 1930s came to an end there were

2" Rathbun;Trust in International Cooperatigmp. 9.

?8 Iris Borowy, Coming to terms with world health: the League of Nations Health Organisation 1921

46( Frankfurt, 2009), p. 419; Martin D. Dubin, O6Th
(ed.),International Health organisations and movenri9181939(Cambridge, 1995), p. 59.

9 Barros,Betrayal from withinp. 16.

% Rovine, The secretangeneral in world politicsp. 105.

®Report of Avenolo6s meeting with Mussolini and Cc¢
f. 170, p. 2).

32_a Croix, 20 Sep. 1936.
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rumblings of d i s eppardntergiuctancevceantagdnise Itely bnd s
Germany.The Timexc har ged Avenol with wanting o6to
totalitarianpwer s to retu¥fn to the League. 6

Whi | e Av e-qwiod sympathies ghayt have inspired a conciliatory
approach to fascist Italy and a vindii attitude to the Soviet Uniotiere is no
overwhelming evidence to suggest that he weagha-wing extremist. Aterall most
European governments feared the spread of communis® tfman the excesses of
fascismwith Lester observing in September 1939 thahgue member statémd
6failed to see wh¥Rathear ienolNvas simply aimd they wa's
Anglo-French policy of appeasement. De Madariaga observed that Adehaiot
questionthe lukewarm commitment oBritain and Franc¢o the enforcement of the
Covenantbecause he relished mixing with 6thc¢
the d§rAeamnod dsrefleceed theocautious diplomacy of the two most
powerful members of the Coundind paymastersof the Leagugboth of whom
continued to make overtures to Mussolini
Everything suggested that in the months leadipgto the European conflict and
during the period of Phoney WAwenol was instead trying to reconcile the political
atmosphere of th€alais des Nationsvith the guarded landscape of international
diplomacy This entailed purging the Secretariat of thoeials who criticised the
foreign policies of Britain and France.
term chef de cabineteft the Secretariat. Hoden was a popular figure with the press
and with the rest of Secretariat and was known for higpok&sh opposition to the

Munich agreemerifHodends departure was engineerec

to abolish the |l atter 6s Machestar Guardiano ef f
noted that there was a OprofounAdenghbol i ti c
as the latter was an 6 avenwlaldo refusedtastheand o

war approached, to extend the contract of Dr. Ludwik Rajchman. Rajchman
denounced Mussolini ardespite the reticence of the League Council on the Spanish
Civil War, expressed his admiration for Republican forfds 6 H u m ahmiged ®

% The Times28 Oct 1938.

% Diary of Sean Lester, 1 Sept. 1939 (UNOG, private archives, vol. 1., p. 320).

% de Madariagalylorning without noonp. 280.

% Manchester Guardiar28 Oct 1938.

¥ Ibid.

Bpatricia CIl avienagoukeu roofp eNaatnido ntshée TwstedPathse r t Ger war
Europe 19141945(Oxford, 2007), p. 344.
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Avenol with sacrificing HodenodoabudtoRaj chn
figures such as Hoden and Rajchmann, and to a lesser extent Lester and Winant, the
League0s icivltservicey antike its pdditical organs, challenged rather than
reflected the reality of international affairs. Avenol soughertadicate this anomaly
and toperpetuate the prevailing conservatism of member states within the League
Secretariat by cheakg its more radical elements.

In the Assembly of December 1939 member statesstedAvenol with the
authority to ensure theontinued functioning of thét eagueds admini str
technical organs. Swiss governmental records illustrate that Avenobtightertain
ambitious plans for a wartime international civil service. In March 1939 Avenol
confided to Edouard de Haller (a former League official who would go on to
represent the Swiggpvernmenin aid and humanitarian matters during the war) that
he decided, in the event of war, to preserve only a small number of Secretariat
officials and to evacuate all néBwiss staff*® Avenol clearly did not keep his
colleagues abreast of his future vision of the Secretariat or else was entirely
inconsistent in ¥ view. In a letter to the Foreign Office in April 198Bank Walters
wr ot e t hat-gebdarahcensidees that @ wilbbe Kis duty, if war should arise,
to do his utmost to keep in being, so far as possible, the essential parts of the
Secretariatmc hi AAvgnél 6s previ ous -$Pnisasaffdidd evac
not materialise but he did embark on a policy of partial liquidation. The need to
adapt the League Secretariat to suit the reality of budgetary constraints, while
ensuring that it remaed an effective instrument for technical cooperation, was
arguably a thankless task. The League had been in a process of downsizing since
early 1939 due to dwindling member state contributions; with every member state
withdrawal the numbers employed iretRalais des Nationgell correspondingly. In
the space of a yeafrom 193940, ov e r three hundred staff
headquarters in Geneva, rethgc the numbers working in the international civil
serviceby fifty per cent*? Between 1939 and 194Be number of League staff fell
from 654 to 99 individual&®

¥ 6 Hu malh Jamn. ®939.

4 Memorandum by Pierre Bonna, 31 Mar. 1989¢A, SDD 60/006/305, pp 139).

“I Frank Walters to A.W.G. Randall, 6 Apr. 1969.F.M.F.A., 6PAAP/9, f. 36).

“2 Diary of Seén Lester, 12 Jan. 1939 (UNOG, private archives]ypl 285).

“3Note by the acting secretagye ner al , 6Some considerations on the
the | ast four year satearches\Nsaan Lektor papery [Hemec&dBth S.LpPr],ip.

5).
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Walters kept Roger Makins of the League of Nations Section in the British
Foreign Offi ce ¢ policesr Aueodingad Wakevdwena vas
shaken by some criticisms being made indagainst him. Avenol claimed that his
compatriots were accusing him of extravagance in maintaining a large proportion of
the Secretariat at a time when the Assembly and Council were no longer expected to
meet** At the prompting of Walters, the Foreign fioé arranged a telegram of
support from Foreign Secretary Halifax to the harried Avenol. Lord Halifax told the
secretaryg e ner al t hat he was mi ndf ul of t he
experiencing but was confident that the secretgyeral was doing hi s best t
preserve the Secretariat as a worKing or
Walters howeverdid not have confidence in the secretgrg ner al 6 s pol i cy
tended to adopt a less than sophisticated approach to the problenteshiimation
of League contracts, leaving staff free to decide whether or not they wished to offer
their services to their home governmefitgvalters argued that this was an unwise
course of action, risking the ldadas of t
impairing its representative charactéin trying to suppress the ambition of his
colleagues in order to create the most minimal and unobtrusive international civil
service, Avenol threatened to confer upon the League an irrelevancy it had so far

avoided.

The threat to headquarters

Apartf r om Avenol 6s policy of partial i qui
wartime technical potential was the precaritagationof League headquarters. By

1939 Switzerland was becoming increasingly efmitrdy the Axis powers, with the
GroRRdeutschland f Ger many and Austria to the nor
(which would not become a belligerent power until June 1940) to the south. The
Swiss Federal Council, composed of a conservative coalifioerdrist and centre

right parties such as the Christian Peop

Swiss Peopleds Party, was determined to

“Walters to Roger Makins, 14 May 1940 (T.N.A., FO 371/2440).
“5 Telegram from Lord Halifax to Avenol, 30 May 1940 (T.N.A., FO 371/2440).
“SWalters to Avenol, 6 Se[1939 (A.F.M.F.A., 6PAAP/Y, 113).
A7 1
Ibid.
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Switzerland above all other existing obligatiéf3here was a gendreonsensus in

the Palais des Nationthat not only should the neutrality of Switzerland be respected
but that in the event of an imminent invasion thiernational civil servicevould

have to evacuate from GeneVaValters informed the Foreign Office ththe last

thing the Secretariat wanted to do was to give the Germans a pretext for a Swiss
invasion®’ By the spring of 1940 an evacuation plan was devised by the Office of
the SecretarGeneral. The plan was not comprehensive; rather it was designed as a
short term solution. If Switzerland was invaded by Germany the Secretariat and
technical services were to relocate from Geneva to a temporary halting ground in
southern Franc& The inconsequential spa town chosen to be the temporary refuge
of a fugitive Rcretariat would not, as it transpired, acquire renown through any
association with the League of Nations. Ratheedureda greater historical infamy

as the site of the expiration of the French Third Republic and the birthplace of the
authoritarian regne to which it would give its name.

The suitability of Vichy asa temporary haven for a refugee Secretavias
predicatedon t he same advantages that l ater r
government. As a popular and fashionable holiday destinatamulitl boast enough
accommodation for League officials and rooms in which a skeletal Secretariat could
operate. In April 1939 Avenol dispatched a Secretariat officiatientify suitable
accommodationn Vichy with the proviso that the League could ndibed any of
the more luxurious hotels the town had to offéefhe French authorities proved
mo st supportive and accommodating dur it
investigation into theviability of Vichy. The officials of theQu a i dwr@e ts a y
Avend expressing solidarity with his efforts to take all precautionary steps to
preserve thénternational civil servicé® In the spring of 1940 ©pies of important
League documents were forwarded to Vichy for safekeeping. Just as thé Id..0
wartime experiece would provide an interesting comparison with that of the League
so too would its leadership. The LL&Ds di r ect or , \dith greate'Wi n a nt

“8 Report by the head of the Foreign Affairs Division of the Political Department, 4 July 1942 (S.F.A.,
SDD 60/006/486, p. 671).

9 Secretariat memorandum, Apr. 1939 (A.F.M.F.A., 6PAAP/9, f. 24); Walters to A.W.G. Randall, 6
Apr. 1939 A.F.M.F.A., 6PAAP/9, f. 36).

*Walters to A.W.G. Randall 6 Apr. 1939 (A.F.M.F.A., 6PAAP/9, f. 36,4.37, p. 2).

L Walters to Makins, 14 May 1940 (T.N.A., FO 371/2440).

2 Avenol to Pierre Arnal, 13 Apr. 1939 (A.F.M.F.A., 6PAAP/9, f. 42).

%3 J.A.N. Ratijn to Avenol, 6 May 1940 (A.F.M.F.A., 6PAAP/9, f. 64).
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alacritythan Avenol to ensure a refuge for his office in the event of an invasion of
Switzerland. Soorafter the declaration of war Winant secured a lease on the
Pavilion de Sévignét Vichy and duplicates of I.L.O. files were sent there for
safekeeping?

Thesenascentevacuation plans were abruptly abandoned from -Maye
1940 when the stupor of the Phonddar was shattered with th
campaign in Western Europe. When France began to crumble Sean Lester took steps
to ensure the rapid return of all important League documents from ¥i€hying
the German invasion of France tRavillon de Séigné served, for a time, as a
German military headquarters. German staff officers dined in the same rooms in
which confidential and important I.L.O. files were stored. In the wake of the
Armistice, as the German Army withdrew to the north, the I.L.O. alsdes to retrieve
its transferred files which survived the general upheaval ifitatte chaos of May
June 1940 engendered a crigigep within the SecretariatGeneva looked
increasingly threatened, given its strategic position near the French borderr Léss
diary provides a valuable insight into the palpable fear of invasion that existed in
wartime Switzerland. He wrote in June 1940 that reports were flooding Geneva of
fresh German reserves moving into the Black Forest as if poised for a Swiss
invasion®’ The Swiss populace endured numerous invasion scares during the war. In
May 1940 there was a temporary mass exodus from the northern cities of Basel and
Zuri ch. As early as September 1939 Leste
little confidence intalking to people not exactly sure in Geneva these days.
Espionage is widespre@f. Winant gave the Swiss army permission to occupy I.L.O.
buildings in the event of a German landing on the lake via hydroplatigile a
German invasion of Switzerland didtrmaterialiseSecretariat officials could never

be sure that the Al pine nation would rem

empire®

Phel an, 6Some reminiscences of the International
* Diary of Sean Lester, 22 June 1940 (UNOG, private archives, vol. 1, p. 467).

*Phel an, 6Some rlemtienrimnateinccreasl olfahbtchier Or gani sati on

" Diary of Sean Lester, 10 June 1940 (UNOG, private archives, vol. 1, pp)441
8 Diary of Sean Lester, 8 Oct. 1939 (UNOG, private archives, vol. 1, pi332y

*Phel an, 6Some reminabckabesroOrghei sateonatipn 2
%9 Subsequent historiography would prove that Germany did indeed entertain plans for an invasion of
Switzerland. O0Operation Tannenbaumd was organi sec

unexpectedly rapid advance of the Whahcht made it seem that the war in the west had been won.
However with the British refusal to surrender the plan was shelved until the time when victory could
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The German conquest of Northern and Western Europe pulled a significant
number of League member states into the, wecluding many small states who
forcibly expressed their neutrality in the Assembly of 1939. As a result calls to align
the League with the Allied war effort became more pronounced. Following the rapid
advance of the German armyalters, in a letter tMakins, suggestetthe immediate
evacuation of League headquarters to Londdtrhough transfer to Portugal, another
of the European neutrals, was briefly mooted, Walters believed that neutrality had
already proven to be a stifling and inhibiting influereen t he Leagueds
endeavour§! He argued that the neutrals were too vulnerable to fend off invasion
against superior forces and foresaw that as the war wore on the number of neutrals
would diminish furtheP? A grand total of twenty two European caiies declared
their neutrality at the outbreak of war. As the war progressed however only five
remained out of the conflict®Walterewrotd eague
t hat t ket 6pf ot he ApnoelPanAmearitan REogm,uabainghe s 6
German invagin of the neutral low countriema de 6 a't | east anot h
members of the League who have de&l ared
Waltersreasoned that the obvious corolléstween Allied rhetoric and the language
ofte Covenant rendered the Leagueds failu

redundant;

What therefore could be more natural than [that] the countries which are
fighting for the same principle as those of the Covenant should, in virtue of
that fact, frakly invite the remnants of the League machinery to function on
their soil? | believe that there would be some political and moral advantage
for the Allies if this should happen, though the main beneficiary would, for
the moment, undoubtedly be the Seaiat&’

In a letter to Walters weeks earlier, Makihad outlined the British position on
League headquarters. The Foreign Office expressed reservations as to the possible

transfer of the League to France (before the German conquest) as it believed such a

be assured and thus Switzerland quickly overrun.
polici es regarding neutral nations i n WoGdman War | |
Studies Reviewxxii (1999), p. 101.
zz Walters to Makins, 21 May 1940 (T.N.A., FO 371/2440).

Ibid.
SWylie, 6Victims or act-bdigerentsBEB#GmPeam.ndutral s anc
2;‘ Walters to Makins, 21 May 1940 (T.N.A., FO 371/2440).

Ibid.
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move would alienate neutral member st&feslliances and Allied agencies would

become ubiquitous as the war wore on: the League remained unique as the only
vehicle for multilateralsm between neutral and belligerent alikd. | Wal t er s 6
proposal was adoptete League would no longer beSociety of Nations but would,

in fact, be living up to the militarism of its Anglophone name. The transformation of

the League into an Allied agency would be a regressive step, rolling back the years

to the O0eantcaensgd ionfg 1a9 1 4 .

Neverhel ess the Leagueds international
remaining in Genevalf League officials needed any indication of what would
happen to their organisation in the event of a German invasierdemise of the
Pais based International Institute of Intellectual Cooperatidri.C.) provided such
a cautionary tale. The Institute was the
of Intellectual Cooperation (O.1.C.), established in 1922. It owed its origineto th
failure of the International Committee for Intellectual Cooperation (I.C.1.C.), the
advisory organ to the Secretariat on matters of educational, intellectual and cultural
importance, to obtain the adequate funding to maintain a significant office in the
Palais des Nations With substantial financial assistance from the French
government the.l.I.C. was subsequently established in Parid the Instituteould
boast the membership of several high profile luminaries of the scientific, artistic and
literary world including Marie Curie, Albert Einstein and Henri BergSorits
experts believed that their mission lay in promoting greater intellectual cooperation
between universities and institutes, in coordinating international scientific research,
in documentig the cultural life of various countries and even in the creation of a
new international languag® The O.I.C. also oversaw the work of national
committees of intellectual cooperation establishethbyeagu® member states.

The collapse of France brghit the work of the Institute to a halt. Its director,
Henri Bonnet, did not take any steps to organise an evacuation plan. With the French
army and the British Expeditionary Force stalling against the superior tactics of the
Wehrmacht Bonnet abruptly pdi all his staff, gave them three months leave and

managed to board an airplane bound for the United States before the Germans

% Makins to Walters, 2 May 1940 (T.N.A., FO 371/2440).
®"F.S. NorthedgeThe League of Nationg. 187.
% Gonzague du Reynol®es memoir§Geneva, 1963), p. 390.
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reached BordeauX.This development imperilled the overall future of the O.I.C.

The likelihood that all members of the Committee lhtellectual Cooperation could

meet to devise work programmes in the absence of the Institute and its director was
decidedly slim. In addition, the work of the Institute could no longer be facilitated by

the Secretariato6s | nntwhicH reodongeraexiste@ mdhgeer at i
wake of Avenol 6s parti al l i quidation of
official dealt with member state queries on intellectual cooperation as they arose; this
official was also charged witbatisfying reqgasts for informatioron the past work of

the Mandate Commission T h u s t he Leagueds warti me
cooperation was so limited to be almost existent.

Gilbert Murray, the vice president of the O.1.C., refused to accept these
developmentas t he end of the Leagueds experi
Traditionally those involved in the work dfe O.1.C.perceived its role as providing
moral encouragement to theeague ds di pl’oThea wadrkcof thid s si on
Committee and the Paris bdsinstitute was expected to providee intellectual
backbone to the Leagué’ke OdC.smorerttemanyt pr |
other technical agency, demonstrated the organic relationship between the League
and the forces of liberal democracy, providig articulate, if sometimes esoteric,
expression of the Leagueds pol i,tGibera | i de
Murray appeared to embody the very principles of Western liberalism upon which
the Covenant was founded Australianborn but Britsh educated, Murray was a
committed supporter of théritish Li ber al Party. Shortly
foundation he was invited by Prime Minister Jan Christiaan Smuts to serve as South
Africads del egat e t o-2)tahdevaslsgbaeguaydthaifnsars e mb | y
of the League of Nations Union (1938). Murray wanted to preserve the role of
I . C.1.C. members as the supposed apolog
political identity. Murray, like Lester, Walters and Winant, believed that that tgienti
shared an elemental core with Allied peace aims. He urged the British government to

% Gilbert Murray to James T. Shotwell, 1 July 1940 (T.N.A., FO 371/24439, f. 109).

O Note by the acting secretageneral on the Geneva staff of the Secretariat, 2 July 1941 (L.N.A.,
0.S.G., S563/2/12, p. 2).

"J.A. Pemberton, otdléceal aodperatigni from the Leaguwe ofd\ations to

U N E S C OAustralian Journal of Politics and Historyiii (2012), p. 36.

2 JeanJacques Renoliet, d UNESCO oubli ®e: | a Soci ® ® des Nati o
191946 (Paris, 1999), pr.
“For further details on Hwenansyithsutswirdpe4.al i sm see |
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place more emphasis on the work of the national committees of intellectual
cooperation. Murray argued that t here we
Leagueisalie and that Gr eat “Herperdeimed a usé foreHes cor
I.C.I.C. as a mouthpiece for Allied propaganda and as a propaganda weapon against

Nazi ideology. He wrote that:

The war is really a war of ideas and faiths, and the free movemdraugjtt
between groups and nations is essentially the thing in which we believe and
which the Nazis and fascists deny. | would go so far as to say that without
constant Intellectual Cooperation the free nations cannot hold tog&ther.

Murray advocated thransfer of the Institute to a city in the United Stasesh as
Boston or New YorK® The Second World War was depicted as a struggle between
the forces of democracy and totalitarianisbmnsequentlffigures such as Murray,
McDougall, Lester and Winant weertempted to invest the League with a wider
political significance by fusing the stoic liberal internationalism of the Covenant
with the bravura of the Allied war effort.

Ultimately the O.I.C. was not destined to transform into an Allied agency.
The British government was indisposed to feel any considerable obligation towards
an agency that was infused with more of a French, rather than British,”Spirit.
Furthermore the O.I.C. did not enjoy the same prestige as, for exahwlE.F.O.
and the I.L.O. Arthu Sweetser, getting completely carried away in hyperbole,
attributed to the League of Nations the
changesdé in the organi s atwaoyearsBlhredlitnt el | e c
there was very little codination of the work of the Committee and the Institute and
its officials and experts never established an overaljramme to determine what
theactivitiesof the O.1.C.should actually encompass. The reputation of the Institute
suffered from its percejpin as a rarefied institution marred by high profile

intellectual divisions between its members, most notably between Henri Bergson and

" Murray to Makins, 2 June 1940 (T.N.A., FO 371/24439, f. 89).
> Murray to Shotwell, 1 July 1940 (T.N.A., FO 371/24439, f. 109).

76 i

Ibid.

"Forthe Frencif | uence on the O.1.C. see Pemberton, o6Th
cooperppB4iSonod,

"SweetserpodbThéeécabnachi evements of the Leaguebd, [

92



Albert Einstein’® A British postwar inquiry into its activities concluded that the
O. | . dtenptsto embrace every raeivable form of artistic and intellectual
activity and to reduce it to some form o
finance and the considerable ability at the disposal of the Committee and the
Institute®* Mur r ay6s proposal fawarsattheoForeigniOffieel y t o
which was of the firm position that linking the organs of the Leagub s o pl ai nl vy
Hi s MagegséwyoOoment would hardly be a satis
tensions between the League and Switzefanhkins enlghtened Murray as to the
outcome of a conversation he hslgaredwith the exiled Bonnet. The Frenchmen
informed Makins that he did not contemplate the transfer of the Institute to the
United State&§? Bonnet did not go the United States with League busiimessnd;
rather he collaborated with other French exiles such as thdinoeedeputy
secretarygeneral of the League, Jean Monneho sought to create a Free French
alternative to the Vichy governmefitOther officials of the Institute also returned to
service in their national governments.

As the pressure on Swiss neutrality increased the Federal Council sought to
exert a corresponding pressure on the Secretariat to remain discreet and unobtrusive.
In July 1940 Avenol, ever accommodating to member stadbewed to Swiss
pressure and decided that the remaining Secretariat officials should retreat to the
Rockefeller Library and thus render then
Germang’ The claustrophobic atmosphere of Geneva risked stiflingdatenpal of
the technical agencies. Communication in and out of Switzerland was proving
increasingly difficult with frequent postal delays and increased censorship of letters
and telegram® The success of the technical services depended on their awility t
disseminate the results of their resdarand on their availability tcadvise

governments on social and economic poliég. the future of international civil

“Jimena Canales, O6Einstein, Bergson dnaithda he exper
League of MMNA.tckx¢2005)0p. 1160.

8 Report of the committee on the liquidation of the League of Nations, 1946 (University College

Dublin Archives, [henceforth U.C.D.A], private papers of Sean Lester [henceforth P.P.S.L.], P

20372/5, p. 13).

8 Telegram from the Foreign Office to Kelly, 29 Oct. 1940 (T.N.A., T 160/1353).

82 Makins to Murray, 19 July (T.N.A., FO 371/24439, f. 112).

8 Monnet,Memoirs p. 202.

8 Diary of Sean Lester, 16 July 1940 (UNOG, private archives, vol.484).

8 ester to Sweetser, 6 Aug. 1940 (UNOG, private archives, vol. 1, p. 523).

93



service became increasinglgopardisedt was North America that emerged as a
likely place of vartime refuge.

Despite the refusal of the Roosevelt administration to formally endorse the
proposals of the Bruce Report, the League continued to raise its profile in the United
States during the Phoney War periddhe League Secretariat had at its dispos
vast network of former League officials and supporters placed in positions of
influence who were only too willing to exert that influence for the benefit of the
organisation. As one columnist in tAeibune de Genéeveoted, the League was a
Overbiltei fdiapl omati c, technical anfrmeroci al
officials®®*Thi s net work was especially i mportan
the United States. The League Secretariat possessed several important contacts
within influental research foundations, philanthropic organisations and academic
institutions which lobbied for greater American participation in League affairs.
These included the American League of Nations Association, the Woodrow Wilson
Foundation, the Rockefeller E&odation and the Carnegie Endowment for
International Peace. These mnrgovernmental organisations became important
sources of funding for the organisation as Leagumibeeship began to fall away
andeven exerted influence on the research and politicaldegehthe organisatioH.
According to Katharina Rietzlethe American philanthropic elite were so closely
intertwined with the American internationalist movement that it was almost
impossible to distinguish one group from the otffetvy League universiéis
regularly hosted mock League of Nations Assemblies, especially during the early
years, to stimulate interest among its students iactieities of the organisatidii

Frank Boudreau, an alumnus of the Lee
for the highprofile Millbank Memorial Fund, a New York based foundation engaged
in research, analysis and communication issues of health pwolttgocial medicine
When the Secretariat decided to erect a pavilion at the New York World Fair in 1939
Boudreau worked fearishly to facilitate a personal trip by Joseph Avenol to the
United States antb Canada to coincide with the exhibition. He managed to solicit

invitations for Avenol to pay a visit to the Rockefeller family (generous benefactors

8 Tribune de Genéyd8 Oct. 1951.

Cl avin, 6lntroduction: conceptualising internat:i
¥Kat harina Ri et z!| e ctures Bxl mativatioss of philanthpgicantemationalism u
in the interwar y e @ransnéationalism lecnfigued: transanajianal iddagashd ) ,

movements between the world wérsndon, 2011), p. 46.
8 Harvard Crimson 3 Oct. 1933.
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of the League) at theirocntry home in Virginia, to give an address at Yale
University and to pay a visit to President Roosevelt and Secretary of State Hull in
Washingtor?” Boudreau was left crestfallen when Avenol decided that he would not
be in a position to make such an ovessé&ip in a time of grave political crisis and
resolved to postpone it to a more opportune juncture. Avenol received a personal
telegram from President Roosevelt expressing his regret that such a visit could not
take place”

The post pone mAmeticanadur ddl wa complefely dispel the
opportunity for greater American exposure to the aims, activities and operation of
the League. The New York World Fair of 1980 served as an exercise in League
self-publicity and as a reflection of the undaeshtoptimism of League officials and
supporters in wartime. Deputy Secret@gneral Sean Lester gave a radio address to
theassembled crowd in October 193t the occasion of League of Nations Day at
the fair. Lester sought to justify the preservationaof 6 f uncti onal 68 Lea
wartime arguing that the League stio s sessed 6a gr e a4 deal
During the course of his addredsster posited that the vast technical and
humanitarian experience acquired by League officials and expertshavprevious
two decades was of immense value to governments as they devised their wartime
social and economic policies and steeled themselves for the difficult process-of post
war reconstruction. Lester also shared his understanding of the wider political

significance of the Leagueds warti me pre:

a better way of settling disputes than slaughter and butchery or the ruthless
use of military force; unless something like it is given the necessary support,
the worldwill never rise above a state of recurrent war and sttife.

The Leaguebs presence at the New Yor k
the Fair Corporationds obstinate refusal
ensuring that the League pavilion was fimed to a peripheralocation®* Despite
these local intrigues, the Roosevelt administration was willing to lend its support and

good wishes to the League pavilion. Arthur Sweetser, a former war correspondent,

Dr. F.G Boudreau to Avenol, 15 Apr. 1938 (A.F.M.F.A., 6PAAP/30, f. 77, p. 1).

%L Franklin D. Roosevelt to Avenol, 20 Apr. 1939 (A.F.M.F.A., 6PAAP/30, f. 65, p. 1).

“Segn Lesterds speech to the New York World Fair,
% bid., p. 6.

“Marco Dunatti, o6Utopia, ndGthdwiYo r rakn doawalrd dF avarr d
of Contemporary Historyli (2006), p. 676.

95



was t he Leagueds dir etletlangest sefvingpAmbricanc i t y
member of the Secretariat, having been appointed in T8%patched to New York

to oversee the work of thEavilion Sweetsewasinvited to lunch with the president

while payng a flying visit to Washington, during whidRoosvelt expressed his

general approval of the League exhiBithile Roosevelt was not in a position to

pay apersonal visithe dispatche: three members of his cabinet)o could relate to

the technicalactivities of the League; the secretary for agricelfuhe assistant
secretary of labour and the surgegemeral. In April 1940 Dr. Mary Woolley,

president of Mount Holyoke College and a former American delegate to the

Leagueds Disar mament Conference, for med
suppomdnpohiet ibc al and humanitariand acti v
wrote to her in support, stressing that

worthy, but definitely ®€EhsugreRoosevall did natn t hi
favour formal association with the Leagueis administration retained an important
working relationship with its technical agencies.

The friendly relations -cultivatedbetween League officials and their
supporters in the United Statesmeto immediate fruition inie aftermath of the fall
of France, when the future of the League appeared decidedly bleak. On 11 July 1940
Harold W. Dodds, mesident of Princeton University, on behalf of his own institution
and of the Rockefeller Institute for Medical Research andrisgute for Advanced
Study (both located on the Princeton Campus), extended an invitation to the
technical services to relocate from Geneva to the university in New Jersey.
According to Doddsthe governing authorities of those three educational and
sciertific institutions were moved to extend such an offer to the League because of
the Ogreat i mport anced agenciesYTheatérrhsaot thee d t o
offer were extremely generous with the technical services offered access to suitable
offices aml other work stations reffitee. The authorities at Princeton kept the State
Department informed of the invitation from the outsed it was made clear to

President Dodds that the secretary of state would place no obstautesay

% Sweetser to Avenol, 22 Mar. 1939 (A.F.M.F.A., 6PAAP/30, f. 66, p. 6).

% Roosevelt to Dr. MaryVoolley, 4 Apr. 1940 (A.F.M.F.A., 6PAAP/9, f. 146, p. 1).

" Harold W. Dodds to Joseph Avenol, 11 June 1940 (A.F.M.F.A., 6PAAP/9, f. 173, p. 1).

% Memorandum by Llewellyn Thompson [Division of European Affairs, the U.S. State Department],
26 June 1940RRUS, diplomatic papers: general and Europe 1940, p. 319).

96



Much to the astoshment and consternation of his colleagues Avenol
rejected Dodddés invitation outright, cl ¢
contemplate transfer of any agencies of the League awayHeaghquartersinless
the entire organisation was obliged to ewae from Geneva® Such a refusal
confounded his coll eagues at a time whe
threatened by the wider political situatttiAv enol 6 s di smi ss al o f
invitation was actually just one episode of a wider crisihiw the Secretariat. In
the summer of 1940 the secretggneralfaced unprecedented chargddgrying to
sabotage the Leaguebds | iberal democratic

the services of the organisation at the disposal of the Aogs b

The battle between idealism and opportunism

The sensationalism of Joseph Avenol 6s
historiansin the three decaddsllowing the L e a @ wliesdlution°* Avenol was

charged withegpousing preVichy, Anglophobic setiments betraying preGerman

sympathies and threateninggoo mmandeer t he Leaguebs tect
Axis reconstruction of Europ€? Stephen Schwebel, in his 1952 publicatibme
secretarygeneral of the United Nations: his political powers gméctices devoted

a brief appendix to the murky questions
was able to interview Avenol in August 1
Schwebel referred to the above accusations levelled at Avenol amdktpdrthe

former secretargeneral to robustly deny their validity? Schwebel did not include

the testimony of Avenol s former <coll eag
and whose relations with the secretggneral had, by that point, descendea int
acrimay. Later works by James Barrdsithur Rovineand Stephen Barcroirew

heavily on the diary and papers of Sean Lester and on the personal recollections of
Thanassis Aghnides. While anecdotal testimony is colourful and valuable in its own
rightt Aghni desd® personal p a psetotlse accweacyea his hi s

% Avenol to Dodds, 15 June 1940 (A.F.M.F.A., 6PAAP/9, f. 175, p. 1).
1% piary of Sean Lester, 25 June 1940 (UNOG, private archives, vol. 1, p. 469).
191 5ee for example BarroBetrayal fromwithinBar cr of t, 6 The international
The tragicomic history of the League of Nati®ovine, The secretangeneral in world politics
Gageby,The last secretargeneral SchwebelThe secretangeneral of the United Nations
izz SchwebelThe secretangeneral of the United Nationp. 219.
Ibid.
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recollections. In a 1965 letter to Louis H. Starr, director of the oral history
department of Colombia University, Aghnides qualified these reservations on the
basis that he keptndi ary at the time and that con
uneasinessd as to reliability of O0i mpres
sol ely AgHmitceess 6confi ded to Starr that A

pawbd i n h bus ackhawledgedetisat he had become hazy about what
happened in 619416 despite the f%®ct th
Aghni desd personal papers and his corres

dated from the wartime period, provide a monmea and reliable account of the
events of 1940.

The biographical efforts of Barros and Rovine have proven an excellent
foundation for | ater historians wupon whi
personal politics and controversial actions. Howekiese historians were obliged to
work amidst a paucity of archival material. Rovine, in his 1970 study of the office of
the secretargeneral, conceded that greater knowledge of the incumbents of that
postwould only beachievedwith the release of mongertinent files from the various
national archived®Apart from Dougl as Ga(gublishgdbirs bi og
19999t here has been no significant attempt
1970s’Even thenGageby 6s wor k was tprécc ecwmpiead ew
events and drevalmost exclusively from thé a t tdiary @ang personal papets
document the st or y.Aaore commahensiverslerstamdmid gn at i
of Avenol 6s resignati on cadhivaloreséaic ThHee ac hi
greater availability and accessibility of British, American and particularly French
governmental records and diplomatic correspondence since the 1970s warrants a
contemporary effort to rexamine the motivations behind, and significance of,

A v e n aattibns. This primary material combined with a greater histiorica
appreciation of theperiod permits a new perspective on this crisis within the
Secretariatvith its implications for the office of secretaggneral within the overall

narrative of internanal organisations.

194 Aghnides to Louis H. Starr, 11 Sep. 1965 (L.N.A., private papers of Thanassis Aghnides

[henceforth PPA Agh] 3/24).

195 Aghnides to Starr, 11 Sep. 1965 (L.N.A., PPA Agh 3/24).

1% Rovine, The seretary-general in world politicsp. 12.

YGeorge Gill drew on the existing |literature to
resignation. See George Gillhe League of Nations from 1929 to 19K@w York, 1996), pp 10B.
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Lesterds diaries, upon which previ ous:s
appear as a damning indictment of the secraganeral. Lester depicted Avenol as
calm and collected in the wake of the French defeat and the imminentgiiaiite
of the Third Republic; he noted that the secretmgyerab e | i eved t hat o0de
could be goto WiAtckottengset manester, Av
complacency of a new state when the glory of the old one was being mangled under
thetmks of tHeesheadser cdoll eagues also con:
their conversations with Avenol. Benoit Marius Viple, a Frenchman and senior
of ficial with the 1 .L.O., informed Lestel
5July 1940According to Lesterdés diary Avenol
6new France, which was to be given a new
ltaly [to] keep t'HavenBlmaskediVislérto goard see PierEur o p
Laval (who wasV i pslfan@er fostebrother)on his behalf. Viple, like most of his
colleaguesrefused to cooperate with his superior and berated Avenol, opining that
6anyone who had anything to do with Fren
out of France foraconsideabl e ti medé and that Avenol S
both of France and hi HdnetiefpastiAuenoliachveeno f h i
derided by his dadomestiue des Anglaidylestedls e idngar d e s
depictA v e n appadestramatictransformation into a hardened Anglophobe in the
aftermath of the British sinking of the French Mediterranean fleet at-&tétébir
on 3 July 1940 According to LesterAvenol was overheard telling anyone who
would | isten that thRe wouldfadedhsit sihnotuel rdn abtel odka
out of Europe and driven out of the Mediterranéd@hThe secretargeneral was
also accused of trying to engineer the complete dismissal of all British League
officials. The most serious of all charges levelled asta\venol was that he tried to
pl ace League machinery at the disposal C

1940 Lester wrote in his diary that Avenol:

1% Diary of Sean Lestefi4 June 1940 (UNOG, private archives, vol. 1, p. 440).
19 Diary of Sean Lester, 8 July 1940NOG, private archives, vol. 1, p. 478).
iii Diary of Sean Lester, 5 July 1940 (UNOG, private archives, vol. 1, p. 475).

Ibid.
12 Marius Viple reminded Avenol of th@pithet when the latter tried to convince Viple to approach
Laval on his behalf. Diary of Sean Lester, 5 July1940 (UNOG, private archives, vol. 1, p. 473).
13 Diary of Sean Lester, 25 July1940 (UNOG, private archives, vol. 1, p. 501).
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made a note on the possibility of league machinery in Europe being used in
an unnatural way in thenierest of certain powers, envisaging also a possible
league of European states using our name and acting under the dictation of
certain noAmembers for the future conduct of the WHr.

According to Lester Avenol tried unsuccessfully to convince staff to
approachthe Germarconsul in GenevaDr. WolfgangKrauel,in order to share the
secretarygener al 6s novel, i f vague, proposal s
civil service with the German diplomatic corjSDuring the midst of this supposed
intrigue Avenol suddenly announced his resignation to member states on 27 July
1940.® However in the proceeding weeks Avenol showed no sign of quitting
Geneva and, according to Lester, continued to extrapolate on his vision for the
League as a tool of the Axiddas. Under the terms ofhe previousAssembly
resolution Avenol wasexpected, at a time when member states were unable to
convene,to exercise his authority in tandem with the Supervisory Commission
DespiteL e s t e r thessecpetarmgensralrefused tocall a meeting of that body to
either consider his resignation or to approve a budget for the forthcomint year.

| f Lesterds depiction of the events o
politicised his office to an unprecedented degree and attemptpdrpetuate a
political culture within the Secretariat that was wholly at odds Wwith the liberal
democratic ethos of the Covenant and the cautious internationalism of member states.
However it would not be wise te mp| oy L e sas ¢he 8ode mdanat r y
chronicling the events | eRelationsbgtweerpthet o Av
latter and the secretageneral broke downrrevocably during this period with
Avenol refusing to meet with his deputy and witester consequentlyobliged to
rely on seondhand information from his colleagues, particularly from Aghnid@s.

That iIs not to say that Lesterds testi mo
tested against the evidence provided by other League officials, British diplomats and

by the Frenb Ministry of Foreign Affairs (Vichy). It is oyl through the medium of

mult-ar c hi v al research that a cl| eaactionand ba

and character can emerdgecording to the papers of Thanassis Aghnides the fall of

4 Diary of Sean Lestr, 26 June 1940 (UNOG, private archives, vol. 1, p. 471).
5 Diary of Sean Lester, 3 July 1940 (UNOG, private archives, vol. 1, p. 472).
16 communication from the secretaggneral to the members of the League of Nations, 27 July 1940
(A.F.M.F.A., 6PAAP/3f. 8).
ii; Diary of Seén Lester, 8 July 1940 (UNOG, private archives, vol. 1, p. 475).
Ibid.
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Franceledtom escal ati on of Avenol ds ongoing e

On 15 June 1940 Avenol circulated a memorandum calling on all officials who were

contemplating leaving Geva at some time in the futute offer their resignations

before 30 Juné i me ti nt er e s f'$Britist Foreign Offioe cecoed$ reveal

the apprehensiorof Whitehall and of British diplomats at what appeared to be

Avenol 6s attempt to |iquidate the Secret

refuse the Princeton offeAlexander Loveday expressed his concerns to Sir David

Kelly, the British minister in Bern, that Avenol showed signs of trying to dismiss the

remaining British technical gerts without the authority of the Supervisory

Commission:?’Kelly used Loveday athe medium through which to inform Avenol

of the views of the British government. Loveday informed Avenol that the London

government was alarmed at his apparent dismissal of the Princeton offer and relayed

its concernthat the secretargeneralappearedtdo e o6vi rtual ly di ssol

organs of the League of ®ations on his o\
On 27 June Kelly, @ompanied by Harry Livingstondthe United

Ki ngdomo6s c onalletl oniAvenolGre théealaia des NationsAt this

meeting Avenolargued, as he had done in the spring of 1940, that the diminished

status and mandate of the League no longer warranted a large international civil

service. He c¢l ai med that he had 6200 emp

to slash that numberbylhd as he coul d not agree that

n ot h'f?Avgnbl.defended his policy to Schwebel in 1951. Avenol told Schwebel

that he did not want to maintaias the symbol of the Leagué c i v i | serva

discredited by their idleness andeus e s s'f® hiavever. Adenol exceeded his

authority in trying to organise the summary dissolution of the international civil

service and ignored the previous directive from member states to preserve the

Secretariat and the technical services as a wartiongeus of international

cooperation. Furthermore his policy of liquidation could not be justified on financial

grounds considering steps had already been taken to cope with the financial shortfall

from the previous year$*Sc hwe b e | sy mp at dactores,doosing theh Av e

19Note by the secretargeneral, 15 June 1940 (L.N.A., PPA Agh 2/15).
iiiTeIegram from Sir David Kelly to Lord Halifax, 20 June 1940 (T.N.A., T 160/1353).
Ibid.
122 Telegram from Kelly to Lord Halifax, for general distribution in the Foreign Office and the
Treasury, 27 June 1940 (T.N.A., T160/1353).
123 schwebelThe secretangeneral of the United Nationp. 220.
124 See for example: Diary of Sean Lester, 12 1889 (UNOG, private archives, vdl, p. 285).
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guestion: OWhat may Jgenera whprehis brgadisatiohisih he s

of®meetin

factpolitically deadwh e n i t gives no hope

That is rather a weak argument considering the League had nelyrfaead any

maj or political crisis successfully and

preservation. While member states did not regard the League as a useful diplomatic

tool they continued to value its political identity and technical piatettf It was not

for Joseph Avenol to suddenly decide its irrelevancy to a world athhsactions

were contrary to the spirit of the Bruce Report which sought to enhance, rather than

di mini sh, the Leagueds technical potenti
The British Foreign Officewvas particularly disturbed at the idea that the

Leagueds British staff w éc¢cading t@ doreigg  undu

Office records there was no compelling evidence to support that accusation. David

Kelly asked the Leag klie,Gabouttthe gesasity of esuch Sey|

accusations. Jacklin denied that Avenol was discriminating against British League

of ficials, informing Kelly that most of

anxi ou s?Kelly reqarled dhis as an unwelcome depenent as he did not

have any positions to offer departing British staff within his own legation and was

mindful that the entire British foreign servieeas in danger obversubscriptiori*

However Vichy records demonstrate that Avenol was indeed givAmdtophobic

remarks during this period. On 25 July Avenol wrote to Paul Baudouin, the Vichy

minster of foreign affairs, blaming the decline of the League on British influence and

complaining that former League officials who had left Geneva were orgarasing

campaign against him in London, accusing him of trying to destroy the Secrétariat.

Indeed inOctober 194 former, unnamed, League officials gave an interview to the

Christian Science Monitod enounci ng Avenol ds i nvol veme

anti-British campaign within the Secretarfaf.In his letter to Baudouimvenol also

wrote disrespectfully of British determination to preserve the League when that

power, according to Avenol, incurred a large share of responsibility fdr the& g u e 0 s

125 schwebelThe secretangeneral of the United Nationp. 223.

126 See for example the telegram from Lord Halifax to Avenol, 30 May 1940 (T.N.A., FO 371/2440).
12" Telegram from Kelly to Lord Halifax, for genal distribution in the Foreign Office and the
Treasury, 27 June 1940 (T.N.A., T 160/1353).

128 Telegram from Kelly to the Foreign Office, 20 June 1940 (T.N.A., T 160/1353).

129 Avenol to Paul Baudouin, 25 July 1940 (A.F.M.F.A., War 1939Vichy, P 2805/6f. 18).

130 Christian Science Monito20 Oct. 1940.
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diplomatic shaicomings®** In their interview with the secretageneral on 27 June,

Kelly and Livingstone passed on their concerns to Avenol that the process of

reducing the Secretarjatt that precise momenaised the prospect of a difficult and

dangerous journey hamacross the European warzone for mémyner officials.

Ther dismissalfrom the international civil servicerould also entail an immediate

loss of special diplomatic immunities at the moment in which they were most

needed>? Avenol conceded that this wamfortunate and made a vague assurance

that he would try to organiJhe sesrotame ki nd

general was clearly unconcerned about maintaining a working international civil

service, thereby vindicadeice®§ Wal tersd pr
Kelly and Livingstone also confronted Avenol on his rejection of the

Princeton invitation. LestdradattributedA v e n o | 0 g0 what leipegroeided as

the secretang ener al 6s gr owi ng an tSaxord’t Howevef o r a l

when Kellyand Livingstone urged Avenol to reconsider, the secragangral was

able to offer a more sophisticated and reasonable explanation for his refusal. Kelly

informed Avenol that Britain would sponsor the transfer of selected missions of the

technical agencieto the United Statés® Avenol responded that this altered his

posi tion somewhat but emphasi sed hi s r

technical officials going to New Jersey without being accorded official recognition

by the U.S. State Department. Aadimg to Aveno] only official recognition would

enable them to call on foreign governments for collaborafioh.o d dnsitétion

was, after all, offered in a private capacity on behalf of three independent academic

institutions, rather than from the Rows# administration or the State Department.

Avenol informed Kelly and Livingstonghat if the technical experts wanted to go to

the United States in the capacity of private individuals he wactdrdthem leave.

A few months laterin September 194®venol told Carl Hambro, the chairman of

the Supervisory Commission and president of the League Council, that he could not

countenance the transfer of technical organisations to New Jersey purely as a means

131 Avenol to Baudouin, 25 July 1940 (A.F.M.F.A., War 1988 Vichy, P 2805/6f. 18).

132 Telegram from Kelly to Lord Halifax, for general distribution in the Foreign Office and the War
Cabinet, 27 June 194T.N.A., T 160/1353).

133 bid.

13 \Walters to Avenolg Sep 1939 (A.F.M.F.A., 6PAAP/9, f. 113).

1% Diary of Sean Lester, 17 July 1940 (UNOG, private archives, vol. 1, p. 488).

1% Telegram from Kelly to Lord Halifax, for general distribution in the Ford@jfice and the War
Cabinet, 27 June 1940 (T.N.A., T 160/1353).

¥ bid.
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of securing refuge for a few distinguished Leagtfeciafs.**® Avenol asked Harold
Tittman, an American diplomat then based in Geneva, if the State Department could
issue an official invitation to the technical agencies. Tittman consulted Secretary of
State Hull who replied that his department did not thinlvas possibleat that
present moment, to assume an obligation towards an intergovernmental organisation

of which the United States was not a meniB&According to Hull there was:

a number of political questions associated with the League of Natiortkeand
activities of the United States government in connection therewith. These
questions are of such a nature that spite of the great interest of this
government in the technical and npalitical work of the Leagueserious
doubt is held in the Depanent that the transfer of the technical sections to
this country would be entirely understood and approved by members of the
Congress and by large sections of the people of the United Sfates.

This correspondence further demonstrated that the Leagueitedéisp
suspension of the Assembly and Council, was still perceived as a fundamentally
political organisation. Gary Ostrower wrote that in the 1930s the Roosevelt
administration was obliged to keep the League enthusiasts in the State Department
onatighr ein 61l est tH@&ytumaedsthespanseddemo
League remainedn 1940, a delicate issue American foreign and domestic policy.
Avenol s reservations about establishing
States were emely valid. The League Secretariat was experiencing enough
difficulties with the Swiss Federal Council, despite the existencevaddus vivendi
As Dodds issued his invitation in a private capacity he could not offer any
diplomatic safeqguardstothe lggd s t ec hni c al aAgeaah @ulcke s . H
not hold out against the mounting tide of opposition to his refusal of the Princeton
offer. On 28 June he informddttmanthat he would accef o d dnsitation **?

The accusation that Avenol entertained-piohy sympathies is easier to
uphold. The reverberations felt within tHealais des Nation®y the fall of France,
demonstrated how intrinsic Europe was to the League. The fate of France was bound
to have an impact upon the Secretariat of the League tbrisawith France

138 Avenol to Hambro, 9 Sep. 1940 (A.F.M.F.A., 6PAAP/3, f. 84, p. 2)

139 Hull to Avenol [via the American conulate in Geneva], 30 June 1940 (A.F.M.A., 6PAAP/9, f. 193).

199 pid.

“lostrower6 The United States and the League of Nation
142 Telegram from Harry Livingstone to Lord Halifax, for general distribution in the Foreign Office

and the War Cabinet, 28 June 1940 (T.N.A., T 160/1353).
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traditionally regarding itselas a central player .n the

According to Avenhekebrstargpeer esroanlad s piarpietrisa | r

German invasion was a conventional one. On 27 May 1940 he wroteerade

support to General Maxime Weygand, who had recently replaced Maurice Gamelin

as the supreme commander of the armed forces, sending him his best wishes in this

undertaking:** Although Weygad would become one of the marecal advocates

for an armigte, the significance of this letter should not be overstated, given that the

general was then engaged in organising the defence of France. France was the most

powerful state to succumb to the armies of the Third Reich. It would also be the only

one whichwould seek an end to hostilities by asking for an armistice. It was a

popular move at a time when 125,000 French citizens lost their lives in the weeks

from May to June and 1.6 million taken as prisoners of ‘Waihile defeatist in

military matters, Pétatns r egi me remained optimistic i

armistice terms. The Vichy government would adopt the motif of renewal as it

sought to return todraditional valued in the wake of the dissolution of the

6decadent 6 *Suchaspir®®epebWwiece in |line with

political conservatismt’’ Pr omi nent members of P®taino:

believe that France could become an associated power and play a prominent role in

the coming New Ordet?® The question is whether such antroversial view

percolated within the Leagueds internati
It is the records of the Vichy government that provide the greatest insight into

Avenol s motivations and aspirations 1in

historians were awarthat Avenol was in touch with Vichy, they did not enjoy the

same access to the most pertinent rectftiBendiner supposed that the Vichy

government decided Avenol 6s f weneraléeo f or |

tender his resignation as a meanglafcating the German conquerdt$However

the records attest that Avenol was not a mere pawn of Vichy and in fact instigated

143 Christine Manigand,.esFrancais au serdge de la Société des Natiofgern, 2005), p. 72.

144 Avenol to General Weygand, 27 May 1940 (A.F.M.F.A., 6PAAP/37, f. 237).

145 Michael Curtis Verdict on Vichy: power and prejudice in the Vichy France redinoadon,

2004), p. 63.

“OAlain-G®r ar d Shyataith | 6 9 isVingtiénte Siécleii (21986), p. 42.

“Avenol 6s conservat i s mMmheweretangandrdl in wodddpolibcgp. IR vi ne i n
198 Robert O. PaxtorVichy France: old guard and new ord@dew York, 2001), p. 101.

199 This was true for those historians of the 1960s and 1970s who devoted the most attention to
Avenol 6s activities in the summer of 1940: Rovi ne
130 See for example Bendinegk time for angelsp. 400.
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the process that led to his resignation. Avenol sdetter as early as 4 July 1940
(only twelve days after the signing of theaRceGerman Armistice) to Paul
Baudoui n, Pierre Laval 6s predechAvenslor I n
asked Baudouin to inform Marshal Pétain of his full suppdriAvenol also
expounded on the need to encourage order and sacrifice among the@apolaer
to rejuvenate the social and political organisation of France; this policy, Avenol felt,
woul d help articulate Franceb6s place in
foundation for the future conduct of its foreign polie§Avenol alsoexpresed his
desire in this letterto servehis countryand offered to resign if the new government
thought it fit for him to do so. Avenol assured Baudouin that he would offer his
resignation o6without hesitati onodecaend wi't
the fate of the League if that was what the new government déired.his
interview with SchwebeA v e n o | acknowl edged that he ha
P®t ai n f ac t'i Asndemmristratydi by lthg Décember 1939 Assembly,
Avenol was anxios to exert some influence on the governments of member states
andhe displayed the same directness with his own. He was obliged to wait almost
t wo weeks f or aflwawld motianmodnse his gighagion to member
states until the 27 July 1940.

Avenol 6s support for t he Vichy regir
colleagues in the Secretariat and attracted the criticism of later histok@oasding
to Kellyds r epor t sThanassis Aghredesvasr disiurged th&f f i ¢
Avenol 6s swingphistpéripdeve,r e 6 1 0 0831t iE diféicnlctd . 6
know where el se Aghni dlees todexapeetiné & thtendev e n o |
national crisis Subsequent historians have often used strong language to attack
Avenolb s s upposedamas YSmpeatnteiresdescri bed Avenol
Rovine and Barrosd st u,dwitkeBarros dedigating is c o n d
work to Se8n Lester, in recognition of t
in opposing his superidr? Bertram Gordon aderved that it is common, when

engaging in a retrospective analysis of Vichyo r baccusatory pass

i:; Avenol to Baudouin, 4 July 1940 (A.F.FA., War 193945 Vichy, P 2805/6 f. 1).
Ibid.
123 pid.
%4 schwebelThe secretangeneral of the United Nationp. 217.
135 Telegram from Kelly to Lord Halifax, for general distribution in the Foreign Office and the War
Cabinet, 28 June 1940 (T.N.A., TA/&353).
16 Barros,Betrayal from withinsee dedication; Steinéfhe triumph of the darlp. 107.
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historical analysis®” Sc hwe b e | Wr ot e previdus suppoAvoé nol 6 s

appeasement was compounded by his later sympathies with Wigicir unpstly
turned Avenol intoba whi ppi ng boy fwarrperiedhteough hisn s
role in them wa $®Asead waa éabeyto strasb is 1981 tieat hys. 0

of

support | ay fiLramlay Wid@cheirtohee ddaavnatli, f P®t ai r
state, has been depicted in French histo
of mani pul ative politics and intrigueo,

Vichy regime and the arch collaborat8? Avenol, while not denying his support for
Vichy, was anxious to dissociate himself with the political controversies \dticto
Laval 6s execut Odaber 1945 Judt mse thes fatalismioh League
historiography anachronistically expects League officials to predict the organisations
postwar dissolution, historians have likewise attacked Avenol for failing to
anticipate the reality of Vichy. The crisis within the Secretariat in the summer of
1940 occurred against the backdrop of
complicity in the Final Solution introduced the elements of persecution and
criminality into the new French state. As Jean Paul Sartre wrote of the public
reaction to reaction to armistice and
were doing right or doing wrong; asubtleips on corrupted &Vven
In the postwar period Charles de Gaulle encouraged the myth that France was a
nation of wartime résistants and that the Vichy regime was an illegal abetfation.
This was not the case. Vichy was the legal governmetsd into existence by the
French Chamber of Deputies and its leaders were recognised, by the international
community as the legitimate representatives of Frafice.

In 1942 Seymour Jacklin felt it incumbent to mitigate the stigma of the
secretaryg e n e praViohyssentiments. Jacklin was aware that Avenol wrote to
Vichy offering his services, indicating his intention to resign if it was the wish of the
French government. Jacklin states that it was quite correct for Avenol to have done
s01%The independentharacter of the Secretariat was a much celebfasdreof

OC

u

“'Bertram M. Gordan, 6The #fVi c Rrgnchshistoridal studiesd: pr ob |

ixx (1995), p. 497.

%8 SchwebelThe secretangeneral of theJnited Nationsp. 217.

1%9bid., p. 221.

180 Curtis, Verdict on Vichyp. 66.

181 1an OusbyOccupation: the ordeal of France 194@ (London, 1997), p. 153.
182 Curtis, Verdict on Vichyp. 3

183 paxton,Vichy France p. 90.

184 Memorandum by F.K. Roberts,Feb. 1942 (T.N.A., FO 371/31009).
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the Leaguedsbexpkerkeneegery aspect of t he
l' i mitations. -spomialdl fihheré@worsludah as de M
that institution, it annot be overlooked that the first impulse of many Secretariat
officials, including its most senior figures, was to return to national service in a time
of crisis. Both Sean Lester and Frank Walters placed themselves at the disposal of
the Irish Departmentf External Affairs, and the British Foreign Office respectively,
with Walter leaving Geneva at the end of the sumrrehis 1946 article on the
international civil service of the future, Egon F. Ransheléertheimer (a former
Secretariat official) made h e foll owing observati on; C
irrational impulse. If it is pitted against international loyalty even an essentially
decent internat i dfRolFreochnien, datirayla grava gatiohah | t e r
trauma the only available goverrent in the summer of 1940 (before the
establishment of anyalei bl e O Fr ee F wasithe bné headedvbg the nt )
eighty-four year old hero of Verdun.

The gravest accusatidaid against Avenol was that he triedttansform the
League into a vehicleof Axis collaborationNo evidenceanbefond i n Avenol
personal papers an the Vichy filesto suggest that the secretaygneral made any
approach to the agents of the Third Reich. In 188&nol vehemently deniethe

charge that havas preGerman.He described the rumowf his approachinghe

Germanconsulas Oabsol utely falsel Not a word o
Hitler! [.......] and nev#¥%Hisecolleggudsamig wi t

certain national civil servants thougbtherwise.On 30 June, Livingstone learned

(through Lester) that Avenol, believing Aghnides to be on his side, gave the
impression to his Greek under secretgeyeral that he wanted to see himself as
secretarygeneral of a new League based on a new ot@etester reported to Kelly

t hat Aghni des was fearful t hat Avenol W
di s h o n d®%A British efficial, attached tathe embassy in Washingtomvas

informed by Carter Goodrich, the American chairman of the 1.9 Guogy e r

Body, that Avenol had been in contact with the German consul in Géfreva.

% Egon F. RanshoffeiVe r t hei mer, 6The i nter natliteonatadal ci vi | se
Conciliation, xxiv (1946), p. 74.

1% schwebelThe secretangeneral of the United Nationp. 219.

" Harry Livingstone td_ord Halifax, for general distribution to the War Cabinet, 30 June 1940

(T.N.A., T 160/1353).

%8 Diary of Sean Lester, 1 Sept. 1939 (UNOG, private archives, vol. 1, p. 317).

189 Neville Butler to Makins, 7 Aug. 1940 (T.N.A., T 160/1353).
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Accor di ng 1942 evidencekid thenForsign Offiégevenol denied that he

was an Axis stooge and informed the League treaghedrwhile he expected

Germany to winthe wahe o6écoul d not possibly, even

deal with the Germans since the Germans
It is unclear how Avenol came to that conclusion. However simultaneous

devel opments for the Laualgoopedaton @monstmate s at i

that theGermars were not committed to commandeering League machinery for their

own ends The diplomatic records of Vichy prove a useful source from which from

which to glean information on the German attitude to the weagthis time. In

autumn 194@Professor Friedrich Berber, an official of the Reich Foreign Ministry

and an authority on international law, was appointed Reich commissar for

intellectual cooperation. A rumour surfaced ttied German authorities entertained

designs on the Paris based Institute of Intellectual Cooperatidn a visit to

Geneva shortly after his appointmegBerber met vth Professor Maurice Bourquin,

a Belgian professor of jurisprudes at the University of Genewaho was closely

connected wh the work of the League. Bourquin confided the finer details of his

audience with Berber to Aghnides. Berber informed Bourquin that the German

government was interested in maintaining the structure of intellectual cooperation.

Berber claimed that his goven ment was kéapxiomud hteo Pari s

w h i enbst séver all connections to the League of Nations which was too much

under Br i t {'=Abcording folBaueqnirt, 8erb@r inferred that Germany

wanted to use the Institute for propagandapses in South America. By December,

when no such plans materialised, Murray, in a letter to Makins, mused on their

viability. Murray knew Berber and dubbe

intelligent. He will obviously be able to get membgsform a @mmittee]from all

or practically all the European nations, though perhaps not men of much intellectual

e mi n e'fithe prdspect of German interest in thel.C. became a subject of

great interest to the French Foreign Ministhe French governmeihivng beena

major source of funding for thénstitute '’ It sought to ascertain the German

position at the Wiesbaden Armistice Commission in late 1940. A delegation from the

170 Memorandum by F.KRoberts, 7 Feb. 1942 (T.N.A., FO 371/31009).

1| ivingstone to Foreign Office, 16 Sep. 1940 (T.N.A., FO 371/24439, f. 114).

172 pid.

3 Murray to Makins14 Dec. 194qT.N.A., FO 371/24439, f. 116).

74 Note on the German proposal for the Institute ofllewéual Cooperation, 2 Sept. 1940
(A.F.M.F.A., War 193945 Vichy, P 2804/13, f. 2, p. 3)
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Reich Foreign Ministry denied enhasedt ai ni
Institute”® An organisation that sought to provide the intellectual stimulus to liberal
i nternationalism could have no place in |
Mar k Mazower , il deol ogically predicated o
denonstration of a martial elite breed to lord over hundreds of millions of
s u b j ®%stitsrangpired, while Berber took possession ofltheC., his actions
were | imited to the theft and removal to
inter-war International Studies Conferencés.

It is unlikely that Avenol approached the Germans wibue proposal&r
an Axiscontrolled Leagudand vague they had to remain considering no one, not
even the Germans themselves, had devised clear plans for Burepeanorder
based on German hegemdrly® However there is overwhelming evidence to
suggest that Avenol did entertain such views and shared them with the Vichy
government'’® René Charrona Frenchman and member of the economic and
finance research sectiai the League Secretarjdtad many contacts in Vichy and
was a close confidante of Avenol during the summer of 194dile Avenol was
waiting for the reply to his 4 Julietter to Baudouirhe sent Charron to Vichy.
According to a communication dated 5 yJuRvenol trusted Charron with a note
advising the French government on their League policy. Avenol questioned whether
it was wise for France to remain a British dominated League of Nations in the
aftermath of the British attack on the French Meditexeanfleet:®*He informed
Baudouin that the French government could announce its intention to withdraw from
an organisation that cokrlanmnb dssngaeiratsiear

in the two years it would take for such an action to take lefjattethe French

75 Note on a possible Frané@®erman committee of intellectual cooperation, 5 Dec. 1940

(A.F.M.F.A., War 19395 Vichy, P 2804/13, f. 7, p. 1).

®Mark Mazower  H is enhpieer hdbw the Nazis ruled Eurofi@ndon, 2008), p. 2.

" Renoliet,La Société des Nations et la coopération intellectypll®96 The International Studies
Conferences were a series of annual conferences on international affairs held under tes agEc
Leaguebds | .1 .1.C.

18 For further information on the lack of a coherent German vision for thewsosteorganisation of
Europe see Mazowei t | er 6 m558.mpi r e

19 That Avenol expressed p#xis sentiments and spoke about a new League undena®eand

Italian control is corroborated by Lester, Aghnides, and British diplomats. See Diary of Seén Lester,
26 June 1940 (UNOG, private archives, vol. 1, p. 471); Aghnides to Starr, 11 Sep. 1965 (L.N.A., PPA
Agh 3/24); Livingstone to Lord Halifax, for geral distribution to the War Cabinet, 30 June 1940
(T.N.A., T 160/1353); Livingstone to Lord Halifax, for general distribution to the War Cabinet, 9
July 1940 (T.N.A., T 160/1353); Makins to S.D. Waley, 12 July 1940 (T.N.A., T 160/1353).

180 Avenol to Bauduin, 9 Julyi940 (A.F.M.F.A., War 19395 Vichy, P 2805/6, ff &).
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government could still hope to influence League activiffesBritish Foreign Office
records attest that Charron had also been tasked with sharing the serretarg r al 6 s
views on a new League with the Vichy governmegitarron informed Kigy that
Avenol was shocked when he was told that the new government was not interested in
the idea of placing League servicé&s at t
Thus while Avenol may not have taken any decisive action in relation to such
contoversial proposals, the evidence suggests that hmtieedentertained ideas of
an Axis-controlled League

On 13 July Avenol received a reply to his letter to Baudouin. He was
informed that the Vichy government would welcome his resignatfdnThe
govenmentthought it wise for France to relinquish its leading role at Geneva; as
such the resignation of a French secretgggeral was regarded as the appropriate
course of actiod®* The Ministry of Foreign Affairs expected Avenol to leave office
in three weks, once he had settled the question of his succe¥8inthe 1970st
was suspected, but not knovay historians, that the Vichy regime intimated its
desire to Avenol that the League should come to an end thus prompting the
secretarygeneral to embarkrowhat appeared to be a programme of sabdfdge.
Carter Goodrich, the chairman of the .LL6Gs Gover ni ng Body, was
that Pétain would pressure Avenol into either placing the League under the control of
Germany and ltaly or to liquidating theganisation entirely®” The Vichy records
illustrate that this was not the ca¥®hile the French governmenvas not eager to
preserve its dominant role at Geneva, its intention, at this time, waaitain the
League as gotential common meetingground with the United Kingdom; the
government was also anxious to avtiid appearance of German dictattdhin the
immediate aftermath of the armistidthe new French state was trying to determine

to what degree it could practise an independent foraigh danestic policy and

181 Avenol to Baudouin, 9 Jul§940(A.F.M.F.A., War 193945 Vichy, P 2805/6, f. 6).

182 Telegram from Kelly to the Foreign Office and the Treasury, 30 July 1940 (T.N.A., T 160/1353).
183 Baudbuin to Avenol, 13 July 1940 (A.F.M.F.A., War 1938 Vichy, P 2805/6, f. 14).

184 Note for the minister of foreign affairs, 12 July 1940 (A.F.M.F.A, War 183%ichy, P 2805/6, f.
13).

185 bid.

18 See for example Rovin&he secretangeneral in world polics, p. 158.

8" Telegram from N.M. Butler [British embassy, Washington] to Makins, 7 Aug. 1940 (T.N.A., T
160/1353).

18 Note by the office of the acting political director of the Ministry of Foreign Affairs concerning a
question posed by the viggesidenbf the council, 10 Apr. 1940 (A.F.M.F.A, War 193% Vichy, P
2804/12).
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protect its population from the excesses of Nazi occupdtfoheague membership
remained a potentially valuable diplomatic link withtheor | d out si de of
new OFor tr easrefleEtedr thep enbkely aspirations of the Vichy
government for the restablishment of French sovereignty.

On 27 July 1940, in the aftermath of his communication with the Vichy

government, Avenol informed member states that he was relinquishing the post of
150

A

secretarygeneral:>"Baudoui nds lalkgion eorthe prespeet of Mweenol

entering the service of the Vichy governmétbweverthe secretargeneral did not

lose hope of obtaining a position awent to Vichy on 21 August 1940 to that end.

While he was received by Pétain, Pierre Laval twefiged to see him, perhaps
arousing Avenol 6s sympathies with those
proces. ™ A Vichy memorandum noted that Ave
di sappointed and saddenedd byndtthose off eadi n
other member statde accept his resignation and by the failure of those governments

to mark the occasion with the traditional exchange of letters of congratulations and
thanks for services render&d Avenol found himself not only bereft of his position

of secretarygeneral but also deprived of his professional integrity, with no gain

being derived from his avowal of support for this New Europe which had no place

for hi m. Lester on t he ot her hand rec
internationalism coulanly be assured of a pestr renaissance in the event of a
German defeat: 060The Nazis must be beaten
and civilisat i*0Avendl was maaylibemlidealist buenordwas he

the realpolitiker de Madariga described. For all his welcoming of the Armistice,

Avenol did not recognise that it was this event which devalued his entire career. He

failed to see that the League, so intimately associated with the traditions of liberal

189 paxton,Vichy France p. 101.

19 Communication by the secretaggneral to the members of the League of Nations, 27 July 1940
(A.F.M.F.A., 6PAAP/3, 1. 8).

¥ Djary of Sean Lester, Bug. 1940 (UNOG, private archives, vol. 1, p. 518).

192 Memorandum of the Vichy ministry of foreign affairs, 15 Sep. 1940 (A.F.M.F.A., War-2939

Vichy, P 2805/6, f. 52).

193 Diary of Sean Lester, 1 Sep939 (UNOG, private archives, vol. 1, p. 317). Unkikeenol Lester

had acquired personal experience of National Soci
commissioner for the Free City of Danzig (1983 As high commissioner, Lester had to contend

with the harsh reality of Nazi rule on a near dailyi®aBhe Danzig Nazis, supported by their parent

party in Germany, embarked on a policy of terror, arresting and committing acts of violence against

political opponents and journalists, engaging in intimidation tactics with voters, holding marches and
ralies, bugging Lesterds office and instaSedni ng a Ge
Lester, Poland and the Nazi takeover of DarfBigblin, 2009).
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democracy, could never be reciled with the realities of totalitarianism. Its value
lay in serving as counterpoint to such a syst&m.

In the absence of any other career prospects he showed no inclination to
leave Geneva, much to the anxiety of his colleagues. As he could no lomgalyo
assume the position of secretggneral he sought to retain informal authority over
the Secretariat. As early as 12 July 1940 Roger Makins wrote that evidence was
accumulating that Avenol was trying to douol®ss member states in order to gain
control of the L¥Ageeaosoki forteaspei vate
Hilary Saint George Saunders, was tasked by the Foreign Office to prepare a report
on Avenol 6s character and capabilities f
chief diplomatic adviser to the British government. According to Saun8eenol
was not to be trusted. Saunders pointed out the possibility that Avenol could be
pressured by the Vichy regime to dispose of League funds for the benefit of the
6enemyd dermtbougBtehimmmore likely to approach Italy than Gerntdhy.
Indeed according to LesteAvenol had admitted to his colleagues that he was not
sure that Hitler would want the League but was convinced that Mussolini would as
6 a c ealanted¢orGermaniml i t ar Y’ Sgumderebelievied that this would
simply entailthe transfer of League money from where a portion of it was held by
Chase Bank in New York to another bank in the United States with German or
Italian connections. To do this however Avenauld have to secure the signature
of t he L eagSegndw JatklineSasgnderselaimed that Jacklin (a South
African of British parentage) was Oabsol
proposed sending him a note to advise him to be orulisiy®

This was done through the medium of the British consulate in Geneva with
the Foreign Office informing Jacklin tha
ortho'®dagkbindés reply was dispatched on
offering assurances that he hadshu f ar wi t nessed nothing bt
financi al admi ni strationd although he ir

19 See for example Anthony Eden to Lester, 28 May 1942 (UNOG, private archives, S.L.P.).

19 Makinsto S.D. Waley [Treasury], 12 July 1940 (T.N.A., T 160/1353).

1% Hilary Saint George Saunders to Sir Robert Vansittart, 10 July 1940 (T.N.A., T 160/1353).

197 Telegram from British consulate, Geneva, to the Foreign Office and for special distribution to the
War Cabinet, 9 July 1940 (T.N.A., T 160/1353).

198 Hilary Saint George Saunders to Sir Robert Vansittart, 10 July 1940 (T.N.A., T 160/1353).

199 Telegram from the Foreign Office to the British consulate, Geneva, 19 July 1940 (T.N.A., T
160/1353).
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support or s®&fTevpuadays |laateear.,6 foll owing
resignation, the previouslunruffled Jacklin began to register concern for the
i ntegrity of t dssets Acoerdingute dasklin Avengluproposed
retaining control of financi al admi ni str
with himself as chairmarto administe League fund$®* Avenol insisted that his
input would still be required despite his official resignation. According to Avenol the
political situation meant that themasno need to appoint a new secretggneral
and even if a successor was installed hghimnot know anything about finance.
Jacklin confided to the Foei gn Of f i ce hi arguments weretnbtat Av
6l ogical, nor convinci ng % Jacklin stated thalec or d a
was not opposed to Avemohdsofi derae fScercr ek
p r i n cdespile ®edng aware that the voice of the treasurer in such a triumvirate
would most likely be in a minority. However he indicated that he would only be
willing to go along with sucshccessor prl an i
whomever was appointed to administer the Secrefdriavenol told Schwebel that
he offered to O6put himself informally at
r es p o n &4This was untyue.dacklin reported to Kelly that Avenaippsed
drawing a salary of 2,000 C.H.F. per month for his services as a kind of secretary
general emeritu&” News of such proposals filtered out from ®&lais des Nations
with The Timegeporting that Avenol was going to be replaced by a triumvirate of
high officials°®

Jacklin became suspicious when Avenol gave ordersthertransfer of
League funds, deposited in American and English banks, to Switzerland for an
unspeci fied reason. Jacklin informed Ave
body 6 waonitdhatehe money is divided into certain earmarked funds to limit
the possibility of Avenol tampering with thef’l n r esponse to Aven

financial dealingsBritish Treasury Officials compiled a report as to the best course

20 Telegram fran the British consulate, Geneva, to the Treasury and Foreign Office, 25 July 1940
(T.N.A., T 160/1353).

“1Telegram from Seymour Jacklin, via the British consulate, Geneva, to the Treasury, 2FAluly
(T.N.A., T 160/1353).

202 |pid.

203 |pid.

24 schwebelThesecretarygeneral of the United Nationp. 221.

2% Telegram from Kelly to the Treasury, 30 July 1940 (T.N.A., T 160/1353).

2% The Times27 July 1940.

27 Diary of Sean Lester, 5 Aug. 1940 (UNOG, private archives, vol. 1, p. 522).
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of action to mitgate the risk of misappropriation. According to the report, in 1939

the Leagueds | iquid assets amounted to e
was held in Lloydds and National Provinc
addition to certain invéments’?®Whi |l e the rest of the Leag

Paris and New York, the London account could be made available in Geneva by the
branch of Lloyds and National there. The Treasury thus advocated the complete
removal of t he L aigratianefrors SwitzertamdnThe @mhtinuedd mi
operation of the Secretariat could be financed by local petty cash accounts in Geneva
which could be supplemented by occasional transfers from the new financial
headquarters of the Leagtie.

It is not clear what Agnol hoped to do with League funds. Three million
pounds of the Leagueds | iquid assets was
Avenol 6s schemes at a time when the Thi
interests in Switzerland. As has been vaglturented, Switzerland allowed the
Nazis to launder gold and other capital of questionable origin in its banks,
purchasing nearly half of Berlinds gold |
had been acquired by the Nazis illegitimatéfiy What is moe likely is that Avenol,
bereft of any opportunities from Vichy and obliged to resign, sought to retain control
over the Leagueb6s financi al affairs in c
prestige. Though not known for an imaginative style of lestdpr Avenol was
renowned for his authoritarian style. When he rose to the top of the Secretariat
Avenol replaced Drummonméshd®&di 6f saddbotit &1
Frencdowhdpmodel . As a result theahetechni
responsibility of the secretageneral with the technical directors losing a
considerable amount of executive authofityA Vichy government memorandum
reported that Avenol hped to exert indirect control over the Secretariat indirectly
through his mfluence with members oftiee ague ds Super V¥fBory Co
August 1940 Avenol was still refusing to name a date for his departure from office

2% Treasury memorandum, 3uly 1940 (T.N.A., T 160/1353fccording to the National Archives of
the United Kingdom currency converter that amount would have the approximate value of
£86,160,000 in the year 2005ttf://www.nationalarchives.gov.uk/currency/results.asp¥flid

July 2013).

29 Treasury memorandum, 31 July 1940 (T.N.A., T 160/1353).

Wyl ie, 6l ntroduction: Victims or actors?6, p. 2
Gh®bali, 6The League of Nations and functionali

212 Memorandum by the Vichy Ministry of Foreign Affairs, 15 Sept. 1940 (A.F.M.F.A, War 1339
Vichy, P 2805/6, f. 52).
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and proposethe complete winding up of the Secretavat31 December 1946°
According t o éauoerdtie rendeAciee appda@d to develop into
megalomania in the summer of 1940i t h Avenol reportedly d
League o f*WNKik tAvemohmsay bave been the most senior international
civil servant in Genevdis cavalier attitudetotlhee ague ds | i ber al den
made him the least likely personification of the League

By August 1940 Avenol s position was
cooperate with him and had been deferring to the authority of his deputy, Sean
Lester since the announcement of his resignation on 27 3llile hadlost all
credibility as an administrator and political figurehead; the British government and
even the French government were anxious for him to leave 6ffiderenol left the
Secretariat on 2 Sepider, having relinquished his authority on 31 August. He
settled in France in a small village laute Savoie, not far from the Swiss border.
Avenol 6s mot i v aunmer mfs1948 tremainncpmplexhand tisought
provoking. Lest ericteartmkto thesaenmistice assproas of his mi s t
extremism?’Lat er historians agreed with Leste
Avenol 6s conservatism eventually develo
reactionary elemente® The sudden transformation of thimutious, conservative
figure into a political extremist is not convincing. In her recent publicat@avin
acknowledged that it is difficult to ide
decisions i f he decided et dic&tthrtow sidon cloinss
antrcommunist tendencies should have been affronted by the MeRibdentrop
Pact?'® Aghnides, who remained in close proximity to Avenol during the summer of
1940, did not believe the Frenchman to be a wghfy extremist. Riéner he
attributed Avenol s proposals to politic
his conviction that o6if the League sur vi
Majestybs Government but that [ Avenol]] r
in t hr e e® HmenMadasineade the caustic observation in July 1940 that

3 Diary of Sean Lester, 16 Aug. 1940 (UNOG, private archives, vol. 1, p. 546).

1 Diary of Sean Lester, Sept. 1940NOG, private arcives, vol. 1 p. 502).

215 a Croix, 28 July 1940.

1% Foreign Office minutes on the future of the Lea@i Nations, 3 Aug. 1940 (T.N., T 160/1353);

7 Diary of Sean Lester, 8 July 1940 (UNOG, private archives, vol. 1, p. 478).

18 Barros,Betrayal from wihin, pp 1718.

19 Clavin, Securing the world economgp 25960.

20| jvingstone to Lord Halifax, for general distribution in the Foreign Office and the War Cabinet, 28
June 1940 (T.N.A., T 160/1353).
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7

6as | ong as Joseph Avenol can keep hi ms
de a@dAvwenol 6s personal paper s ammitmentr ev e al
On 27 July 1940two days aftetAvenol had disparaged the British government to
Baudouin,hetook it upon himself to personally inform Lord Halifax of his decision

to resign from office, sending the following telegram;

Having decided offer my resignation consider my dutyiriorm you
personally this decision [remembering] with emotion long years of mutual
confidence. | wish to thank you personally and ministers and public officials
and friends who have given me their suppoft.

Avenol was not a fascist ideologue: he wasoaportunist.As Schwebel argued

6i nt el | i gwastessdntihletan intesnatidnal civil servicé It was the

much ridiculed idealism of League officials and suppostd¢hat sustained them in

their endeavour to keep the League alive in an increasimglstile political
environment. When Car|l Hambro originally
unaware of his intrigue within the Secretariat, he wrote to urge him to reconsider.
Hambro expressed his unshakable conviction, despitiadéimdleak prapects of the

Allied war effort,that the continuation of the League was of vital importance to the

future peace settlemerf*Sout h Africads premier, Gener
one of the original architects of the Covenant, also expressed regret ratoAved s
deci si on. He shared Hambrobds certainty t
and that the League will still prove the best foundation on which to rebuild the

i nt er nat i*0Aventl dic motshare. that conviction. In a letter to Frank
Boudreau he confided his conviction that the League was over, that it had lost its
6soul and ?®when Avenal eviote o I€arldHambro in September 1940

he informed the latter that the rumours surrounding his actions the previous summer
were nothingmor e than O6the toxin& Avkenal 6dsyi figr
response to the looming threat of war, was not that the Secretariat should be

preserved as a nucleus for international collaboration, but that it should be pared

21 Time Magazing8 July 1940.

22 pvenol to Lord Halifa, 27 July 1940 (A.F.M.F.A., 6PAAP/3, f. 13).

223 gchwebelThe secretangeneral of the United Nationpp 2234.

224 Hambro to Avenol, 26 July 1940 (A.F.M.F.A., 6PAAP/9, f. 13).

% General Jan Christiann Smuts to Avenol, 29 July 1940 (A.F.M.F.A., 6PAARD).
226 avenol to Boudreau, 9 Sep. 1940 (A.F.M.E.BPAAP/3, f. 84, p. 2).

227 avenol to Hambro, 2 Sep. 1940 (A.F.M.F.A., 6PAAP/3, f. 80).
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down to its most basic lev®Wh i | e Lester pondered the pi
with dignityd he regarded such a policy
falling into the hands of the Axis powe?s.Avenol was not an unfit secretary

general because of his pvichy sympathie or because he desired to serve the
goverrment of his homeland; after aDrummond had been appointed British
ambassador to Rome upon his resignation as secgagral. Avenol was an unfit
secretarygeneral becaud®e lacked all discretion, circumspect and a commitment

to the international civil service over which he presided@dommon charge levelled

against League officials and apologists was that their idealism led them to misread

the current of international affaifé’ However Avenol spend his ém career as
secretarygeneral trying to reconcile ambitious internationalism of the League
Secretariat with the prevailing political landscapéh disastrous resultén 1940he
contemplatd the transformationdf he Leagueds p oll-donceived | i de
attempt to bring the organisation into conformity with what he recognised as the
reality of a new European orddrh at Avenol 6s career did no
such controversial views is indicative of theqereni nence of iberdle L e a
democratic identity to its wartime preservatioAv enol 6 s ralsos i gnat
demonstrated the need for the secretmyeral to embody both sound political
judgement and an idealistic commitmentthe peacefulnternationalism As Fred

Halliday has bown, such traits were not mutually exclusi’éPedersen described

the oO6spirit of Genevado as a®*?Awnoldidect 6bl en
possess thisecessary mix of pragmatism and idealism to lead an international civil

service through the av years.

The transfer of technical missions of the League to North America
As we shall see in chapter three, Aveno
Secretariat and enacted repercussionggduture operation. Howevéis attitude to

the Prirceton offer did not prove fatal for the transfer of the technical organisations.

228 Memorandum by Pierre Bonna, 31 Mar. 1939(A, SDD 60/006/305, pp 139).

229N M. Butler to Makins, 7 Aug. 194(T 160/1353).

0see for example Niemeyer 6The bal-858andCasrheet of
Conditions of peage. 164.

21 Halliday, Rethinking international relationg. 10.

“?pedersen, 6Back to the League of Nationdé, p. 11
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It was decided that it woul d be Al exan
Organisation that would transfer a select group of personnel to Princeton. The
gradual process of traferring officials began when Loveday and seven of his
principal collaborators, together with their families, left Geneva on 6 August 1940.

John Winantdés | eadership of the 1 .L.C
contrast sharply to that provided by AweeénFollowing the fall of Francé&Vinant
took action to secure a transfer of the Labour Office away from Geneva. Winant did
not wait to be invited by an American academic institution but approached the State
Department directly. In June 1940, through theefican Consul in Geneva, he
wrote to Cordell Hull requesting a transfer of I.L.O. officials to the United Stites.
Winant received the briefest of replies from Hull informing him that the United
States government was not in a position to extend such aation?** Undaunted
Winant persisted in his request, trying to appeal to the shared democratic tradition of
both the I.L.O. and the United States:

| ask for your help and the help of thenitéd States in continuing the
organisation andin] conserving the specialised personnel who have been
devotedly loyal to the principles and practises of democracy and who are
authorities in national and international social legislation and procéture.

Winant, refused to depoliticise the work of his agency and saagbinforce
the idea that the IL@s pur sui t of soci al justice
democratic principles on which the League was foundéowever Hull was
unmoved and once again refused the request, becoming more explicit as tuivhy.
did not feel he could secure the necessary congressional approval to safeguard the
international status and autonomy of the I.L.O. if it operated on American soil but
hoped that his refusal would not be taken as any reflection upon the I.L.O. or the
di r e administétion of it?*° Refusing to be deterretlyinant actually departed
Geneva for the United Statdsoping that his physical presence would help convince

the Roosevelt administration ofthe LL60s di re need f or assista

23 Tittman to Hull, 14 June 194FRUS diplomatic papers: general and Europe 1940, p. 317).
24 Hull to Tittman, 18 June 194FRUS diplomatic papers: general and Europe 1940, p. 318).
2% The consulgeneral at Geneva to the secretary of state, 23 June EB4E(diplomatic papers:
general and Europe 1940, p. 319).

2% The secretary of state to the corgaheral at Geneva, 1 July 194RUS diplomatic papers:
general and Europe 1940, p. 321).
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Winant only got as far akondon before he altered his planstieely. He
established contaatot with Roosevelt, but with William Lyon Mackenzie King,

Prime Minister of Canada. Due to its expanding economy, Canada had a
sophisticated labour movement and was receptive to the.dlsO campai gn f or
equitable labour law$®’ King intimated to Winant thathere would be many

Canadian niversities eager to assist the I.L.O. and left the director free to make his
choice?*® Winant settled on McGill University, Montreal, on the basis Mantreal,

with its mixed English and French speaking populations, was well equipped for
printing documents in the two official languages of the organisation. Unlike the
scruples of the U.S. St ate Department, t
take d the measures necessary to ensure that the [Labour] Office should be given its
full status and independe%Areundafaty staff i nt e
members of the International Labour Office joined Winant in Montreal in the initial
transfer period. Others remained in Geneva, while some returned to their own
countries as the I.L.O s nati onal correspondent s o]
organi sationds various branch offices ir
social questions of interest toe Office?*° This was a significant reduction in fta

At its height in the 1930the Labour Office was composed of some 450 officials,
encompassing thirty seven nationalifiggho had the ability to read and write in

almost fifty language$*

Though heensured the immediate survival of the I.L.O., Winant was not
destined to lead it through the war years as shortly after the arrangements with
McGill were made he was appointed American ambassador to the United Kingdom.
Wher eas Avenol 6% goxdrnmenhobhis homelansl was vegardédras
controversial, perhaps unfairly so, by h
shrouded in subterfuge and recrimination. Winant was called into the service of what

was then an officially neutral state, wieosympathies, like the majority of League

“’"F. H. Soward, oélnternational @dHiganNcKimnisBerkelp i n Ge
(eds),Canada(Berkeley, 1950), p. 550.

“®Edward J. Phelan, 6The | . L. OStudissaliv@955),m. 1622 s wart i
2% The I.L.0. and reconstruction: report by the acting director of the Internationabla®ffice for

the Conference of the International Labour Organisatietontreal, 1941), pp 33 (I.L.O.A.,

I.L.O.C.P., official documents).

240 Report to the governments, employers and workers of member states of the International Labour
Organisation, 14 &b. 1941 (1.L.O.A., .L.O.C.P., official documents, p. 10).

“'Edward J. Phelan, O6How the | nt eAnmaladfiheoAmaricanL abour
Academy of Political and Social Scienckvi (1933), p. 4.
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member states, lay with the Allied cause. It is also difficult to attribute to Winant the
same selinterested opportunism practiced by Joseph Avenol. Unlike the former
secretarygeneral Winant was an idealist dooth a national and international level.
Winant regarded the war as an almost apocalyptic battle between the forces of
democracy and totalitariani sm. I n his d
states that he was called into service by the Pnetsadeéhe United States to serve as
an ambassador-olédvhfeirg@htt hfforageéemocr®cy has
His deputy, Edward Phelan, observedttim accepting the diplomatmost his chief
wanted to be O6where the oooragemew efrhs f al |
presence, if he could give no more to those whose sacrifice and courage all at the
moment d&Wemdeadodd | eadership of the | .L.
social democrat and directly lead to his appointment to the cruclahthgic post at
a time when the United States was beginning to extend economic assistance to the
British war effort. Winant was not the obvious choice for ambassador but Roosevelt
wanted to plant in London someone who was in step with his own New Deall soci
policies and perceived that Wi nantos app
the British Labour Party, a party whose influence Roosevelt correctly deemed to be
on the rise**Wi nant &6s appointment underscored
League Coveant and Allied war effort as well as the inherently political nature of its
social and economic work.

Whilet he sincerity of Wi nant 6s i nterna
resignation undermined an appeal by Phelan, in June I8d@overnmentsto
respet the vital international work carried out by officials seconded to the technical
services and not recall them for national serdféén its report of February 1939
the Governing Body fothe .LLO.e mphasi sed t hat the offic
refuge forpersons who were avoiding their military duties in a moment of grave
national danger’® However Phelan sought to remind the government members of

the I.L.O. that civil servants were often exempt from military conscription as they

42 Report to the governments, empdos and workers of member states of the International Labour

Office, 14 Feb. 1941 (I.L.O.A., I.L.O.C.P., official documents, p. 12).

pPhel an, 6The | .L.O. sets up its wartime base in
“David Reynol ds, 6 Ro o seappeirtnentoftidhreG. Winanttas Wniked | e f t an
States ambass ado rThetintern&ional HigtdrynRevieny (1981 dpB94. n

Despite being a Republican, Winant was an enthusiastic collaborator on Democratic New Deal social

policies during higime as governor of New Hampshire.

45 phelan to the Irish Department of Industry and Commerce, 17 June 1940 (N.A.l., DFA 241/41).

246 Report by the officers of the Governing Body of the I.L.O., 2 Feb. 1939 (N.A.l., DFA 241/41).
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were considenddriom¢ reatdyomal serviced ar
principle be applied, on an international level, to the Labour Officat the same
time, due to the downsizing of the secretariats of the League and of the I.L.O,
arrangements could be made to negetmith national governments over certain
international official$*® The resignation of the LL®s director furthe
RanshoffeAWe r t hei mer 6 s ar gument : even the mos
could not resist the lure of national servioeai time of waf*°The Leagué s br and
of internationalismwas predicated on the inviolable sovereignty of member states
and so national loyalties could not be precluded from its international civil service.
I n the aftermath of Wiuithiaherenddfficudtiespnaurréedu r e f
in summoning a emergencymeeting of the I.L.3 $5overning BodyWi nant 0 s
deputy,Edward J. Phelgmssumed the acting directorship.

While the State Department was firmly opposed to the transfer of the I.L.O.
to the Urited States it was receptive to the transfer of a mission from the Permanent
Central Opium Board (P.C.O.B.Jhe Board was composed of eight experts, who
operated independently of their governments. Its role it was to monitor the
movement of drugs, througts Drug Supervisory Body (D.S.B). Should evidence
suggest that any country was accumulating excessive quantities of a particular drug,
the Board, through the secretaygneral of the League of Nations, would request an
explanation for this developmentofn the country in questiont’ Herbert May, a
serving member of the P.C.O.Bnade it known to the U.S. State Departmint
1940t hat the Leaguebés drug bodies felt th
United States free from the restrictions on themail and the difficulties in
communication hampering their work in GenévaWhereas the I.L.O., with its
concentration on sensitive labour and economic issues, was a large and potentially
disruptive organisation, thE.C.0O.B.proposed sending a much smaltelegaibn
which concentrated on health related problems. Indeed the mounting problem of
drug abuse and traffic of narcotics wakngstanding concern of various American

philanthropic and scientific institutions and the United States was also agénty t

4" Phelan to the Irish Deparemt of Industry and Commerce, 17 June 1940 (N.A.l., DFA 241/41).

48 Report by the officers of the Governing Body of the 1.L.O., 2 Feb. 1939 (N.A.l., DFA 241/41).
*9RanshoffeWe r t hei mer, 6The international civil servi.
#0Report ofthe committee on the liquidation of the League of Nations, 1946 (U.C.D.A., P.P.S.L., P

203/80, p. 11).

51 Breckemidge Long [assistant secretary of state] to Roosevelt, 3 Sep. BR4S(diplomatic

papers: general and Europe 1940, p. 330).
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many international agreements brokered by the B&&rdccording to the State
Department, it was actually less difficult to offer assistance to a League agency, as a
body seeking asylum, rather than to an organisation like the I.L.O. to which it was
formally attached®®The League6s wodld singplyapérdteiout bfaal s
branch office in Washigton; such an arrangement would not need congressional
approval. Accordingly, a mission of the P.C.O.B., the D.S.B. and the Opium
Advisory Committee (whiclserved as the link between governments and the League
Secretariat on matters of drug control) established a branch office in Washington in
early 1941. The Leagueds Health Organi s.
being but it too was eventually destinedopen a small branch office in the United
States.

Foll owing Avenol s dramatic departure
of the Assembly and Councib elect a new secretageneral and so on 2 September
1940, Lester, with thavritten consent of th Supervisory Commission, was sworn in
as acting secretatye ner al of the League of Nati on
arrange a meeting of the Supervisory Commission so that a budget for 1941 could be
organised, ensuring the immediate future of the Leaghe difficulties Lester faced
were indicative of the fact that a functional League of Nations could still ignite
political controversies. A meeting of the Supervisory Commission could attract press
attention and raise the old fearSthe League functioing as an mti-Axis forum.
Marcel PiletGolaz, president of the Swiss Confederation, formadgjuested in
August 1940 that theneeting of the Supervisory Commission not take place in
League headquartef¥: Permission was sought from and granted by théuBoese
government to hold the meeting in Lisbon. Portugal, on the Atlantic periphery of
Europe, sharing ancient political and military ties with the United Kingdom, could
adopt a bolder stance than the increasingly encircled $Wiss.

The selection of a me meeting ground did not dispel political anxieties. The
British ambassador to Helsinki, Gordon Vereker, learned that the Finnish member of

the Supervisory Commission, Harri Holma, was forbidden by his government to

#2william B. McAllister, Drug diplomacy in the twentieth century: an international hisiagndon,
2000), p. 53.

253 Sweetser to Loveday, 27 July 1940 (UNOG, private archives, vol. 1, p. 589).

%4 Diary of Sean Lester, 15 Aug. 1940 (UNOG, private archives, vol. 1, ${554

% Jerold M. PackardThe European neutrals in World War(Mew York, 1992), p. 289.

123



attend thesession of the Supervisory mmission?*®Vereker enlightened the
Foreign Office as to the reasons for the Finnish démarche as related to him by the
minister for foreign affairs in Helsinki. Minister Witting relayed his fears to Vereker
that if Holma attended the meeting of the Superyis@ommission, Finland would
become the target for a press campaign in Germany and Italy for being too
subservient to Britain and the Allié¥.In addition the Finns did not want to render
Hol mads position as their divprhnemalodre c r ep
di fficult t han it already was. Al t hough
more ambiguous than the Finns could have kndh& French representativeres
Bréart de Boisanger (the governor of the Bank of France) could not attendhag he
since beenappointed a French representative to the Wiesbaden Armistice
Commission®® Witting reminded Vereker that Finland was a small vulnerable
country that could not risk drawing the thunders of Germany or any other of its
unscrupulous neighbours (ithe U.S.S.R.at a time when the German government
was bringing strong indirect pressure to bear on Finland to withdraw from the
League of Nation§>® The Foreign Office strongly objected to such a development. It
instructed Vereker to remind the Finnish vgnment that members of the
Supervisory Commission were not representatives of their governments but served in
an individual capacity and to state that
up an attitude of this kind towards an organ of the Leaghieh did at least
somet hing t o *fAé Finns eventlially selented eabowingéHolma to
attend the meeting in Lisbon after an assurance was sought from the Foreign Office
that as little publicity be accorded to his presence as was poSsible League
was no longer, if it ever really waa threat to German expansionism but the Third
Rei ch, |l i ke Leaguebs member states, reft
vehicle for social and economic cooperation.

A Secretariat delegation, led byster, was due to travel by bus to Lisbon,
accompanied by the president of the Permanent Court of Justice, the El Salvadorian,
José Gustavo Guerrero. How the League delegation was ultimately treated at the

FrenchSpanish frontier must surely have brouglime to Lester the dangers

%% Gordon Vereker to the Foreign Office and Treasury, 30 Aug. 1940 (T.N.A., T 160/1353).
%7 bid.
#8Telegram from Yves Bréart de Boisnager to Lester, 26 Sep. 1940N1.0.S.G., S 563/2/13).
29 Gordon Vereker to the Foreign Office and Treasury, 30 Aug. 1940 (T.N.A., T 160/1353).
20 Telegram from the Foreign Office to Gordon Vereker, 26 Aug. 1940 (T.N.A., T 160/1353).
261 i

Ibid.
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i mplicit in the Leagueds strong associ a
informed the League delegation that he had received instructions on 13 August that
forbade the passage of any League official into SffaiRortunately for the sake of

the meeting, the slighted League officials were able to entrust budgetary documents
bound for Lisbon to Norwegian diplomats crossing from France into $pjdiester

later learned from Julio Lopez Olivan, a Spanish registrar of the Pemtn@oaert,

why the League delegation had been denied entry into Spain. Spain was, despite
some overtures from Hitler, an officially neutral country during the war and the
Ministry of Foreign Affairs initially approved their entry. However the-derman
Minister of the Interior Serrano Sufier issued an order forbidding the passage of
League officials through Spaffi* The experience of League officials at the Spanish
frontier would prove indicative of the entire wartime experience of the organisation.
The growng Axis hegemony would impel many countries to slight an organisation
which served as an embarrassing reminder of the Treaty that sought to contain the
resurgence of German militarism.

After beding a hasty retreat to Genelaster managed to establishefghone
communication with the rest of the Supervisory Commission. This was crucial as,
given the wartime authority invessi by League member statestle person of the
secretarygeneral, the budget could not be considered legitimate unless it secured
Lese r 6 s a php membexd of the Supervisory Commission present in Lisbon
agreed that it was their responsibility to preserve the League as long as member
states continued to support it; such was the reality of the political situation that the
organisatio was obliged to concentrate its activities to the social, economic and
humanitarian sphere¥° The resulting budget for 1941 was a stark indicator of the
difficult times in which the League found itself. League officials would have to
strive to meet thexpectations of member states while working within the confines
ofaneverdi mi ni shing budget. The Secretariat
paltry 3,729,302 Swiss francs (C.H.F.), a startling reduction since 1939 when just

over twelve million was placedt its disposaf®® This sum also had to accommodate

EZ Lester to Hambro, 26 Sep. 1940 (UNOGyate archives, S.L.P.).

Ibid.
%4 Diary of Sean Lester, 14 Oct. 1940 (UNOG, private archives,lygl 638).
% Report of the League Supervisory Commission, 4 Nov. 1940 (A.F.M.F.A., War4®8&hy, P
2805/7, f. 13, p. 2).
266 Telegram from Sir Cecil Kch [British member of the Supervisory Commission] to Lester, 2 Oct.
1940 (L.N.A.,, O.S.G., S 563/2/13).
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the work of the technical agencies (apart from that of the high commissioner for
refugees and the P.C.0.B.). The I.L.O., enjoying separate budgetary arrangements
(subject to the approval of the secretgeneral and the Supervisory Commission)

was accorded just over three million C.H.F., a sixty per cent reduction sincé®1939.

As Housden demonstrated the League was always run on a shoestring®Budget.
However the war would bring its own unique financialrail e s ; t he Lea
technical directors were obliged to contend with these wartime difficulties in the

hope of making a postar impact.

Despite the ever worsening financial and political situation the League of
Nations remained in existence. Due to tledmination of officials such as Sean
Lester, Thanassis Aghnides, Alexander Loveday, Seymour Jacklin and John Winant
the League did not lose, as Avenol predicted, its soul or all of its funcildres.
Leagueds expethd cellapse of its flead#hip;4it® treatment by the
Swiss, Spanish and Finnish govmentsand the reluctance of the United States to

accord the transferred technical missions official recognition demonstrated that a

0functionalistd League wa sicasdonsiteratioms very
would determine its wartime experience
affinity and its obligation to the neut

position in Geneva and the transfer of various technical missions to Aorthica
would alsoserve as a reflection of the course of international affairs and provide an

insight intothe wartimeevolution ofinternationalism

®"Report on the League6s budget f o46Vithy # 280574 Nov .
f.8, p. 13).
%8 HousdenThe League of Nationg. 15.
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Chapter three: Wartime challenges for a nascent international civil service: the
League as a barometer ofleclining Eurocentrism and rising Atlanticism, 1940
3

This chaptedocuments the impact of ggoo | i t i c al factors o
wartime technical activities and highlights the various challenges which beset the
international civil service during the ped 19403. The chapter contrasts the
experi ence of t h based Bexrgtariat Gvgh th@teoh thevtensferred
missions in order to provide further insights into the character of the international
civil service and that of its leadershi¥hile the energies of the international civil
service were primarily expended onR what
political 6 work, the vacuum created by t
Council lead tahe increased politicisation of the tectaliorganisationsCut adrift
from the inhibiting influence of the European neutrdle transferred technical
officials became increasingly bolder in adopting a-flieed stance; this undermined
the place of the neutrals within the League apparatus funiteer demonstrating the
i mportance of the Leagueds political i de
War is often identified by historians as a crucial period for the climax of European
hegemony in international affairs wheéime great power void eated bythe crippling
military and economidiabilities of Britain and France was filled by the United
States as it prepared to create fax Americand. The political implications of
transferring selected missi oarthAmeficashe Le:
an aspect of t he Leagueds history t hat
significance to the evolution of both European and American internationalism. This
was a period of crisis for the Lethgueds |
outcome of the North American transfer r
affinity with the continent whose affairs so engrossed and determined the League
experience. Thet |l @ma wicdg t@nrdams i es of t |
officials and their geographical separatitmom their colleagues in Geneva also
permitan investigation into the ability to preserve institutional unity andsgmit de

corpsin the League apparatus.

! Sally Marks,The ebbing of European ascendancy: an international history of the world 118
(London, 2002), p. 410.
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Lester and Phelan: two Irishmenas wartime leaders of rival cretariats
Just as Joseph Avenol and John Winant provided contrasting leadership for their

respective secretariats so too did compatriots Sean Lester and Edward J. Phelan.
Their wartime relationship, often strained, was indicative of the historicallgltau
relationship between the I.L.O. and its parent organisatién.native of Co.
Waterford, Edward J. Phelan received his education and professional training in the
United Kingdom, serving in the Board of Trade before his appointment as one of the
principal secretaries of the British delegation to the International Committee on
Labour Legislation at the Peace Conference in 1919. Intimately involved in drafting
thellLO60s constitution, Phelan was one of ¢t
.L.O. representatiod.One of Albert Thomas very first acts as director of the newly
established I.L.O. was to appoint Phelan chief of the Diplomatic Division of the
International Labour Office. The ascent of Phelan and Lester to the highksof
the internabnal civil service was a historical moment for the development of
international organisations. Calls from within the Assembly to appoint small state
nationals to the most senior positions in the Secretariat and the technical services had
been growing sire the 19208.In 1940 this was achieved by accident. Lester and
Phel ands respective wartime | eaderships
a testing ground for the ability of smallate nationals to steer international
organisations through a stoy political climate.

The presence of two citizens of a small, neutral state in the highest echelons
of the international civil service was not universally regarded as a positive
developmenfWhen di scussing Phel ands IGeegder shi
Van Goethem argued that the I.L.O. required someone with a higher profile who
coul d act as aquality hequagkd to ke latkingirmRhélan who did not
enjoy a strong public profltHo wever while Phel anés name
into mainstream consciousnessis colleagues regarded his encyclopaedic

knowledge of labour matters and twenty year career in the top ranks of the I.L.O. as

Dubin, 6Transgovernment al processes in the Leagu
Se§n Lemass, OForewor do aele (eds)Etiware Phalanlafd the hLdD: J as mi e
the life and views of an international social ac(@eneva, 2009), p. iv.

“ Barros,Betrayal from withinp. 2.

®Geert Van Goethem, O6Phelands war: the)lontiemr nati o
Jasnen Van Daele, Magaly Rodriguez Garia, Geert Van Goethem, Marcel ven der Linden (eds),

I.L.O. histories: essays on the International Labour Office and its impact on the world during the

twentieth centuryBern, 2010), p. 316.

®Van Goethem, ,ppRhel ands war d
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essential advantages to his wartime leadership. C. Wilfred Jenks (dyeo&nal of

the I.L.O. 19D-3) who served under Phelan during these years of crisis, described
the I rishmano6s dd.lO.avernhg coursefoflitutwentg fareyean t h e
exi stence: 0t he magnetism of his influen

and there werdew important files in which the initials E.J.P. did not constantly

rec'Evedts wildl show t hat Phel ands occasi
l' 1T ght 6 was determined |l ess by his nation
climate.

SeanLester 6s coll eagues did not doubt

through this tense period. In a letterRobert Cecil in August 194Brank Walters

wrote that Lester was O6capable of doing
thatwhilethelr shman was 6énot quick in decisions
Lester was a faner journalist turned diplomahaving moved from the Irish
Departmenbf External Affairs to Geneva where kervelas t he | ri sh Fre
permanent representative the League (1929) before he was seconded to the
League Secretariat as the Leagueds high
(19337 ) . Lest er 0s -gereralevas uniqus amsng allrthe inaumlyents

of that post. He was simultaneously mawé an isolated figure and less an
independent leader than either Drummond or Avenol. At first glance his authority
appeared to be enhanced by the verifiable power vacuum in the Secretariat, with the
organisation bereft of the majority of its professiomdite due to the heavy
reductions in personnel. The duties and responsibilities of the office of secretary
general werdraditionally supported by the deputy and under secretgeeeral. Of

the two deputy secretarigeneral, Lester received a suddennpotion and Frank

Walters, owing to his rapidly deteriorating sense of hearing, quit Geneva for
London? Under Secretareneral Thanassis Aghnides remained the highest ranking

official to remain in his post after 1940HoweverLester was aware that thed@k

governmenvin-exile hoped to recall Aghnides to national servicéhe immediate

"C. Wilfred Jenks, o6lntroduct i on &jwardPheldnaindi e Wol f
the I.L.O: the life and views of an international social ag@eneva, 2009), p. 3.

8 Walters to Cecil, 6 Aug. 1940 (British Library [henceforth.B, Cecil of Chelwood Papers

[henceforth C.C.P], MSS 5114, f. 133, p. 2).

? Walters to Makins, 3 May 1940 (T.N.A., FO 371/24443, f. 62).

©The other under secretagge ner al , the Soviet Unionds VIadamir
leave the Secratiat, despite his desire to stay as a liaison between the League, the Red Cross and the
U.S.S.R. See Clavirgecuring the world economy. 258.

1 Aghnides to Lester, 18 Mar. 1942 (L.N.A., PPAgh 6/42)
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realisation of this goal was impeded because of a delay in securing the necessary visa
from the Spanish embassy to facilitate A
1942 Aghnides was finally appointed permanent under secretary of state for foreign
affairs in the cabinet of the Greek governmenéxile before assuming the position

of ambassador to the United Kingdom at the end of that year. Aghnides served as

L e s ttrmugted ally in his opposition to Avenol in the summer of 1940. Following

the suspension of Aghnidesd secondment t
articulating the ardent internationalism that Avenol clearly lacked:

You and | were meant to workdether and to fight for the same ideals. It
gives me immense satisfaction to be able to place on record that we did work
together for a common cause and that we did fight together against the same
oddsé. ¥nd foes.

That |l eft t he L eauthAfidas Seymow daidin. Ag t h
discussed, the British Foreign and Treasury Offices were anxious to remove Jacklin
from the Secretariatds nucleus in Geneva
headquarters for the League in Londdit.was judgedi at Jackl|l i nds pr e:
British capital would enable him to keep a proper check on League finances across
the globe, as he could better communicate with the transferred missions by paying
occasional visits to Princeton and Montré&llacklin would &o be in a position to
exert influence on representatives of the Dominion countries and on the
governmentsn-exile established in London to ensure payment of the sorely needed
member state contributions to the League budget. Jacklin left Geneva fomLiondo
1941.

Lesterthusbecame t he sole member of the Lece
in the Palais des Nationgor the duration of the wafThe acting secretaiyeneral
was depicted in th8pectatom s 6t he keeper now ofhatt he ti
remains of the fl aming t'ArthuhRodrke, diairg gr e a
on the | ater testimony of Arthur Sweetse

| eadership as being mar ked owi th a cur

12 Aghnides to Lester, 2 Apr. 1942 (L.N.A., PPAghZy4
ij Sir Ceci Kisch to P. Waterfield, 5 Nov1940 (T.N.A., T 160/1353).
Ibid.
'3 press clipping fronThe Spectatokept in the pages of the Diary of Sean Lester, Nov. 1940 (UNOG,
private archives, vol.1, p. 679).
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espec al |y during and after hi°Sherewastveyal i m
little to inspire confidence in Lester.
secretarygeneral; his mandate to oversee the entire League apparatus came not from
member st@s but from the consent of the Supervisory Commission. Nor did he

share the autocratic tendencies of Joseph Avenol. As the Supervisory Commission

had actually been appointed the League Assembhly.ester felt it his dty to defer

to the judgement of itmfluential chairmarCarl Hambra'’ Increasingly isolated in

Geneva, he lacked the traditional support system upon which the head of the

Secretariat usually relied.

The work of the Geneva Secretariat 1943.

Historical commentary on thexperienceof the Geneva nucleus of the international

civil servicehas been meagre and tends to be overshadowed by the more publicised
work of the transferred missioh$TheLeagueds warti me preseno
been dismissedn later scholarshipa s O0r esi dma higtoianw ievemh SO0
incorrectly assertinghat thePalais des Nationsvas 01| o c kleadng the wn 6
transferred missions of the E.F.O. and of the I.L.O. as the only functioning
components of the Leaguapparatus during the final years of its existerite.
Though Lesterods 1 sol atiiwouldbe agroSsinmusticeato w a s
posit as Rovine did, that the acting secretgrg ner a |l 6headed a mor
during the war “Hrhce heard dleintctel & rtoan d d.ed6 L e @
from vaitious national repositories reveal that thias not the case. The local press
observed that whilthere were few sights more melancholy in Geneva than that of an

almost emptyPalais des NationsLeague headquarters remained an important hive

of technical verk; work which was at once less spectacular but more fruitful than the

Secretariatdéds suspended efforts to facil

'® Rovine, The secretargeneral in wald politics, p. 183.

" See for example Lester to Hambro, 14 July 1941 (UNOG, private archives, S.L.P.).

B“For a list of the publications of the Leagueds ¢
abroad, sekeague of Nations publicationsdaary ' 1940March 3%'1945: Publications

Department League of NatiofGeneva, April 1945) available from (L.N.A., O.S.G., S 565).

9 See Archerlnternational organisationsp. 21; Stefan HallSiam and the League of Nations:

modernisation, sovereigngnd multilateral diplomacy, 1920940(Bangkok, 2010), p. 78; Mazower,

Governing the worldp. 193.

% Rovine, The secretangeneral in world politicsp. 12.
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activites’’ Avenol 6s policy of partial 1liquidat
the work undegdken by the Geneva Secretariat. The work of the Political, Minorities

and Disarmament Sections almost entirely disappeared. This work was
fundamentally intergovernmental in character and depended on regular meetings of

the Assembly and Council so that mese could be exerted on any government

guilty of reneging on its obligations to the Covenant and the peace treaties. However

the Secretariat maintained correspondence with governments on these issues.
Reports on the mandated territoriesntinued to be $#¢ to Geneva and the
Secretariat duly prepared the appropriatemoranda on the contents of $bo
reports* Whi l e the Leagueds work on the pro
suspended, the Geneva Secretariat continued to update the relevant documentary
mateial.?®

No longer expected tprovide the administrative u p por t for the
political work the Geneva Secretariat was every bit as technical in character and
spirit as the transferred missions of the specialised agencies. The Social 8kction

the League Secretariat cbnued to operate in Geneva, @nreduced levelThe
Leagueds soci alneetwgs ofkvaricus atpisoiy €andittees which
investigated and made proposals on matters of common international concern,
mostly relating to the welfaref woman and childrefi: During the warthe advisory
committees could not meet but the Social Section of the Secretariat drew up studies
on subjects such the traffic of women and children, child welfare, suppression of
brothels, age of consent, lagiacyand on t he effects of the
life.?> Of the three first class officers concerned with this work before the war only
one remained who could supervise the collection of reports and statistics in this
field.?® While staff may have been deptd, a determined effort was made to
document all the measures adopted in certain states to safeguard the welfare of

children. The Secretariat forwarded the most important administrative and legislative

21 Journal de Genéye25 Nov. 1943.

2 Note by the acting secretaggneral on the Geneva staffthe Secretariat for the attention of the

Supervisory Commission, 2 July 1941 (L.N.A., O.S.G., S 563/2/12).

% Lester to Loveday, 24 Feb. 1941 (L.N.A., O.S.G., S 559/5).

“Carol Miller, 6The Social Section hehegudadvi sory
Nati onsd i n P alotdrnatidieal Health arganisatibns ahd mavements, 19989

(Cambridge, 1995), pp 158

% Lester to Loveday, 24 Feb. 1941 (L.N.A., O.S.G., S 559/5).

% Report of the committee on the liquidation of the LeagfiNations, 19 Feb. 1945 (U.C.D.A.,

P.P.S.L., P 203/72/5, pp 4B).
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texts on child welfare to governments and natioharities; this entailed significant
translation worlé’ The Secretariat was also able to satisfy viiulial queries on
social issuegrom governmets, charities and organisatiobg drawing on the vast
statistical and analytical collectionstbe Leagué RockefellerLibrary.?®

The Health Organisation retained a crucial presence in Geneva. The League
of Nations Health Organisation was created by the fourth session of the Assembly in
1923. It consisted o General Advisory Health Council, composed of twent
government representativewhose role it was to draft and secure international
agreements on health questiofbeo r g a n i BlealthiCommitse, composed of
international experts (specialists in the field of medical and public health questions)
devised the programmes which diUnkkethed ¢t he
members of the Advisory Health Council, teepertsof the Health Committee did
not serve as the representatives of their various countatber they were seconded
for their knowledg and abilitiesn the manner of the P.C.O.B. The Health Section
of the aganisation was composed of Secretariat officials who supported the work of
the Advisory Health Council anthe HealthCommittee while embarking on various
specialised studi€S.In March 1940the Health Organisationalled an emergency
subcommittee to Geneva to discuss health problems arising from the evacuation of
populations from the war zone. At this sessionHealth Sectiorconfirmed that it
had already held preliminary discusss with public health departments of
governments most likely to be affected and encouraged those governments to make
use of the information theSecretariatcould place at their disposal This
information included health and demographical statistsss wdél as crucial
epidemiological data. From 1 November 1939 to 31 January 1941 the Health Section
in Geneva received eighfgur separate information requests from governments on

health matters! These included queries on healthcare, maternal mortality, tinfan

" Aghnides to Lester, 2 Oct. 1941 (L.N.A., general, R 4569/41266).

% Henri Vigier to Lester, 25 Sep. 1941 (L.N.A., general, R 4569/41266).

9 See Report of the committee on the ligatidn of the League of Nations, 1946 (U.C.D.A., P.P.S.L.,
P 203/80, pp 94.0).For further reading on the development of the Health Organisation see Martin D.
Dubin, 6The League of Nati ons Hermernational@eahani sati or
organisations and movements 191839 (Cambridge, 1995), pp 580 and Iris BorowyComing to

terms with world health: the League of Nations Health Organisgfoankfurt, 2009).

30 Communication to member states: Emergency-Sammittee of the Health Secti@f the League

of Nations concerning problems of public health and sanitation connected with the movements of
civilian populations, 4 Mar. 1940 (N.A.l. DFA 231/105).

1 Memorandum on the activity of the Health Section during 1940, 22 Mar. 1941 (A.F.\M\Fak.
193945 Vichy, P 2805/7, f. 36, p. 7).
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mortality, diphtheria, dysentery, yellow fever, typhoid, typhus, tuberculosis, cancer
and syphilis. The Health Organisation also had an important role in encouraging the
international standardisation of various medicines and sera. About midway through
the war , t he Heal th Organi sationos Perr
Standardisation managed to broker an agreement on the international standardisation
of penicillin 22

In a communication from the acting secretggneral of the League in
September 1940 ember states were assured that the Secretariat was anxious to
remedy, as far as possible, the more or less complete isolation that had befallen many
countries as a result of the escalation of hostilitfe$o this end the Health
Organisation aspired to keeup its role in broadcasting, to the international
community, vital information on outbreaks of contagious and communicable
diseases. This included providing news of its spread of disease as well as monitoring
local and transnational efforts to contairttmeaks. In June 1940s aresult of the
reduction in staff, the Health Organisation suspended the publication of its monthly
and annual epidemiological repsff However it fought to retain its position as a
vital intelligence soure on the state of glaib healthby continuing topublish its
weekly bulletin of epidemiological infaration. Traditionally the Health
Organisation broadcast its weekly health bulletin from Geneva and from {EaBar
Office in Singapore. Political factors had an adverse etiacthe operation of the
Eastern Bureau. By 1941 French and British colonial authoritieswaaseabout the
possibility of theL e a g health ublicationexposing their vulnerabilityo the
enemy and increasingly refused to provide certain statisticthéoSingapore
station®”

With the escalation athe war in Asiahe Health Organisationvas obliged
to close its Singapore Office a week before the launch of the Japanese invasion in
February 1942. It was suggested that the director of the Singapoce,@harles
Park, should set up base in India as that country was arguably the most important
territoryin the entire epidemiological survey of Asia. However the Indian authorities

took a very severe view of the potential importance of epidemiologic@tssto

%2 Report of the work of the League 1943ubmitted by the acting secretaygneral(Geneva, 1945),
p. 5, available from (U.C.D.A., P.P.S.L., P 203/72/4).

33 Communication to the members of the League fronattiag secretangeneral, 19 Sefd 940
(L.N.A., 0.S.G., S 559/5).

** Ibid.

% Lester to Boudreau, 20 Feb. 1941 (L.N.A., O.S.G., S 551/4).

134



the countries with which they were at WAt e st er accepted Par kos
should go instead to Australia and shortly after his arrival the Australian government
sent him an invitation to establish a temporary bureau. This afforded tiark
opportunity to operate within the South Pacific zone, an important area for gathering
intelligence on tropical diseas&aNot long after the establishment of his Australian
zone Park informed Lester that the results he had managed to obtain were
disapminting and expected that it was not enough to justify the extension of his
contract with the Leagu®.In November 1942he activities of the Australian bureau
were suspended.

The Health Organisation was thus obliged to adopt a Eurocentric approach to
the problems of public health. The Geneva nucleus of the Health Organisation felt a
special obligation to provide advice and information to the national and international
medical services attempting to bring medical refeethe wartorn continent ando
that endproducedan extensive polyglot glossary of communicable dise¥sEse
steady stream of information the Health organisation was able to supply on surgical
and other medical matters was deemed especially useful to mobilised colintries.
Since its foudation,h e Leagueds Hehadbedunable to astablishat i on
its own laboratories for medical resegrchowever it developed aworking
relationshipwith designated international laboratories at the National Institute of
Medical Research in Londoand at the State Serum Institute in Copenhdgen.
During the war it was able to retain its links with the London laboratory and the

Leagueds Health Section continued to pub

% Lester to Loveday, 17 Aug. 1942 (L.N.A., O.S.G., S 558/4/5).

¥ Ibid.

% Ibid.

%9 Report on the work of the Leaguerithg the war: submitted to the Assembly by the acting
secretaryseneral(Geneva, 1945), p. 65. Park later came under criticisms from elements in the

League Secretariat for his failure to take measures to safeguard vital League archives but he was later
vindicated by the admission of senior British military officers that they were as surprised as Park by
the fall of Singapore. See Lenore MandersYireless wars in the eastern arena: epidemiological
surveillance, disease prevention and the work of thedBuoé the League of Nations Health

Organisation, 1928 2 6 i n Paul IMé&natiordllHealthgorgénesationy and movements,
19181939(Cambridge, 1995), p. 128.

“0|ester to Maurice Bourquin, 12 Oct. 1942 (L.N.A., O.S.G., S 551/6).

“l League of N#ons: report of the Special Coittutions Committee, 22 Mar. 194A.F.M.F.A., War

193945 Vichy, P 2805/7, f. 36, p. 7).

“Weindling, é6lntroduction: constructing internat.i
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as gangrene, malaria, typhus, tetanugnirfie disease, newatal health and
nutrition**

The work of the Leagueds high commi s
Emerson, was severely impeded by the very war which rendered his services all the
more vital. The League established the High CommissiorRifugees in 1921
under the Norwegian Fridtjof Nansen. The High Commission provided both material
assistance as well as legal protection for refugees. In the early years of its existence it
provided assistance to Russian and Armenian refugees in parti€aldowing
Nansends death in 1930 the High Commi ssi
Nansen International Office for Refugees which was staffed directly from the
Secretariat. As the number of German refugees fleeing Nazi persecution rose, the
Leagueestablished the High Commission for Refugees Coming from Germany in
1933. The two refugee authorities were dissolved at the end of 1938 and the Office
of the High Commissioner for Refugees under the Protedctfotine League was
establishedwith its headquders moved to London. During the early years of the
wart he Axi s occupation of most of <contine
restricted in the assistance it could render newly afflicted refugees.

The frustrating wartime experience of the Londmsed high commissioner
was not necessarily uniquetime history of the Leagu®ue to his paltry budget and
the independent lines often taken by national governments in relation to refugee
policy, the high commissioner traditionally experienced considerdiificulty in
responding to various crises on ad hocbasis** When the opportunities to offer
direct assignce to refugees were limitdoe commissioner adopted a more advisory
role, with Emersorplacing information at the disposal of more proacheedies such
as the International Committee of the Red Cf%0r was it i n Emer sc
to concern himself with the refugee problem generally. As per previous agreements
the Leagueds high commissioner i mgpurr ed
of refugees known athe Nansen refugees. The Nansefugees included Ramn,

Armenian and Saar refugees; groups which baperienced displacement in the

general upheavals during and after the First World War. During the Second World

3 League of Nations publications Januafy1940-March 3£'1945: Publications Department
League of NationfGeneva, April 1945) available from (L.N.A., O.S.G., S 565).

“HousdenThe League of Nationpp 723.

“5 Report of the work of the League 19%3submitted by the acting secretaggneral(Geneva, 1945),
p. 69, available from (T.N.A. FO 371/50639).
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War these groupexperienced further displacement and the high commissioner was
unable to maintain appropriate communication with them or to obtain the necessary
intelligence on their situation and conditith.

Outside of Europe, the high commissioner was able to opkisterewar
mandate for the settlement of formeaqi based Assyrians in SyrfAaEmerson was
better able to keep abreast of general developments in government policies towards
refugees in his capacity as director of the Intergovernmental Committee wyeRef
(I.C.R.), attending the meetings of that body in a consultative capacity. This agency
was established in 1939 on the initiative of Franklin D. Roosevelt to coordinate
intergovernmental efforts to resettle refugees from Nazi Germany and to prepare for
the resettlement of future German emigrdi&mer sondés abi l ity to
proactive role in European refugee affairs would not improve until the liberation of
occupied Europe began in 1944,

The |jewel in Genevaods f urclaimioatlity! i st
was its Rockefeller Library. The League Library was the result of a 1927 endowment
by the American philanthropist and Standard Oil heir John D. Rockefeller jnr.
Rather than the oviy esoteric and rarefied O.l.Cthe Rockefeller Librarywas
arguably the Leagueds real i h providedme n t
pertinent information support and services to the Secretariat and technical agencies
By 1940 the Library held approximately 340,000 bibliographical units and volumes
of peiodicals in addition to general works of referenoa history, geography,
economics, finance, transport, law, politics, medicine, public health, and colonial
administratiori”® Apart from being of general academic use, all League publications
were archivedn the Library and could be made available to requesting governments.
The League Library was open to public access and had formed a special working
relationship with theGraduate Institute of Internatial Studiedocated in Geneva,
placing new microfiimreading technology athe disposalof its readers League
librarian Arthurde BrechyaVuathier and his six staff members continued to receive

an enormous amount of national publications from governments and received

¢ League of Nations international assistance to refugees: report submitted by Sir Herbert Emerson,
high commissioner for refuge@Seneva, 1946), p. 2, available from (T.N.A., FO 371/57822).

4" Communication to the members of the League, 19 Sept. 1940 (L.N.A., 0.S.G., S 559/5).

“8 Report of the work of the League 19%3submitted by the acting secretaggneral(Geneva, 1945),

p. 67, available from (T.N.AFO 371/50639).

“9Report on library faitities, May 1940 (L.N.A., library section files, S 1682, p. 1).
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corresponding requests from many of gng®vernments for League publications or
for older general publications archived by the Library.

Bendiner wrote that few readers avail
war> In fact the evidence from the League archives attest that its considerable
collection continued to be placed at the disposal of various legations and consulates
in Bern and Geneva, government departments and organisations such as the
International Committee of the Red Cross and the Institute of Transport in Lindon.

During the var it did everything in its power to provide the U.S. Library of Congress
with important European publications, some of which the United States government
were only abl e to pr oc 0Oeerthetwoaecades oftith e L e
existence the Rdefeller Library established valuable contacts with government
ministries and national libraries in order to obtain desired publications through a gift
or exchange system. This system continued for a time during the war with the
Library even able tsourcethe publications of governments hostile to the Covenant.

It received as gifts, or though an intéarary loan system, statistical volumes from
Japan, Hungary, Romania, Spain, and the U.SSRhe Library was able to obtain

a certain amount of Italiantatistics by purchasing government publications from
Rome. It also purchased German publications from the occupied territories of Poland,
the Netherlands, Norway and Denmark. Through the German consulate in Geneva it
even continued to receive the officfalblications of the Third Reich.

The ability of the Rockefeller Library to procure and preserve such a wide
range of government publications was c¢r
programmes. League publications traditionally printed informatiomat only the
economic and social conditions of member states but also on as many other countries
and colonies as was possible to record. As many as-feightountries could be
represented in theTwbeaduetblse pludbdduwcends om
statistical publications were itdonthly Bulletin of Statisticsand Statistical
Yearbook These publications carried information on employment and

unemployment, agricultural, mineral and industrial production, international trade,

° Arthur de Brechyavauthier to Avenol, 10 June 1940 (L.N.A., library section, R 1682).

*1 Bendiner A time for angelsp. 401.

*2ibrary report, 10 May 1942 (L.N.A., O.S.G., S 564/3/1).

%3 Lester to Sweetser, 25 Nov. 1943 (L.N.A., O.S.G., S 564/3/1).

**Memorandum by de Brechryda ut hi er on the League of Nationso F
Feb. 1941 (L.N.A., library section, R 1682).

%5 Library memorandum, 2 June 1942 (L.N.A., libraegson, R 5260/10947).
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currency and banking,nierest rates, prices and public finance as well as on
numerous other social issues such as housing, nutrition, drug production and other
health related matters. Traditionally member states sent their official government
publications to the League Librany Geneva where Secretariat officials were able to

collate and arrange figures for comprehensive statistical tables. The technical
organisations also received more detailed information for their publications by
sending out specific questionnaires to gowsnt departments of member states and

to other countries that traditionally cooperated with them, such as the Unitesl State
Howeveras the war progressed mobilised countries became increasingly reluctant to
forward sensitive statistical data, especiafiyh® economic kind, via this methdf.

As a resul t t he a&andkverfgrewing eoflectibn obgovernmedts v
publications was increasingly drawn upon to create more internationally
comprehensive statistical surveys. Despite the difficultresprocuring certain

i nformation, Martin Hill, an official 0
wartime statistical work, especially ildonthly Bulletin of Statisticand Statistical

Yearbook wer e Ounique as a hi gttheecgnomicand i gur ¢
the financial devel op me ' fTre Rackefelleriibrarywo r | d
played an important role in allowing the League to operate, even during wartime, as

the 6clearing house of>®ideas6 of Loveday

Theworkof t he Leagueds technical-3missions i
Wartime conditions enacted grave difficulties for the work of the Permanent Central
Opium Board. The problem of the creation of new centres of drug production, a
common wartime crisis, was compowadd by a practical breakdown in
communications with certain parts of the wotiddowever the Drug Trafficking

Section of theDrug Supervisory Bodylung to survival in Washington D.C. as
countries that emained parties to the various international drugventions

continued to provide it ith information and the Allied auntries in particular

continued to monitor drug production as much as was practically possible. These

* Statistical yearbook of the League of Nati¢Geneva, 1941).

>"Hill, The Economic and Financial Organisation of the League of Natjnrk24.

%L oveday, 6The economic and financial activities
%9 Report d the committee on the liquidation of the League of Nations, 1946 (U.C.D.A., P.P.S.L., P

203/80, p. 12).
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countries therforwardedinformation concerning the production of drugs as well as
thetraffic andseizure of illegal narcotias various international ports; however the
P.C.O.B. was not in a position to challenge governments when the various opium
conventions were breachéd.Due to difficulties in communication and the
reluctance of govements to share sensitive data such as shipping routes, the war
meant that there was a decided limit to the intergovernmental functions of the
Leagueds drug control bodi es. Il nstead
recommendations for the pesar re-introduction of drug control in countries where
it had lapsed’ This suppression dahe production, consumption and traffickiraj
opumc onsumed t he L e ag ufeomthe mdomengofthea hirths; a |
mission that had beamddled with sebacks due to the reluctance of statestiite a
lucrative industry’* While various measures were introduced to limit production,
with varied results, consumption remained another matter entidetyng the war
the secretariat of the D.S.B. and the P.B.Gadvocated tighter restrictions on the
production and consumption of opiates among the Allied powed®43 the British
and Dutch governments announced the adoption of a complete prohibition on opium
smoking in all their territories in the F&ast, hen under Japanesecupation
According to these respective declarations, once colonial authority over these areas
was reestablished there would be no attempt tanteoduce the traditional opium
monopolies operating therein.

The two most successfuhad hi gh profil e of the L

were the semautonomous I.L.O. and the E.F.O. F.S. Northedge asserted that the

war o6rang down t hées cwWiormiskaas manifestly notthe easd; . L .

the war years were a crucial period tbe evolution of the I.L.OFollowing the
meeting of the Supervisory Commission liisbon in September 1940Acting
Director Phelan joined the forty or so I.L.O. officials who had already taken up
residence at Mc Gi | | Uni v e radershipythe LMO@.nt r
continued to document labour conditions and sought to push itself forward as the

%0 Report of the committee on the liquidation of the League of Nations, 1946 (U.C.D.A., P.P.S.L., P
203/80, p. 12).

1 Work of the League during the waeport submitted to the Assembly by the acting secretary
general(Geneva, 1945), p. 90.

%2 McAllister, Drug diplomacy in the twentieth centugy. 77.

% Work of the League during the war: report submitted to the Assembly by the acting secretary
general(Geneva, 1945), pp 9.

® NorthedgeThe League of Nationg. 181.
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principal advisory organ on the social and economic probtbatswvere destined to

result fromasudden cessation of fighting atite subsequemapid demailisation of

the armed forces. To this estudies were carried out and regularly disseminated,
largely through official bulletins and through theternational Labour Review

which documented the effects of war on wage levels, on working hours, on social
insurance, on the payment of pensianglon sick paywith special reports devoted

to analysingelations between industry and governnsemtwartime. In the intewar

years various |.L.O. conventions were ratified by member states as part of the
organimt i onés advocacy for every worker t o
access tosocial welfare.The war posed the greatest challenge to this social

progression. As one |.L.O. official noted:

In countries nearer to the scene of conflict, the immedid¢etedf war was
largely to reverse the trend of social advance and to suspend many measures
intended to protect workers from exploitation and to guarantee them certain
minimum standard®

This was at a time when individuals were expected to place theirights
and needs behind those of the motherland, to accept, at the very best; conscription
into the armed forces, longer labour hours in munitions and other factories, a lower
standard of living, and at the very worst; slave labour, incarcerationcpgoseand
annihilation. The I.L.O. never had the executive authority, or even the ability, to
ensure that the labour conventions produced by its various tripartite conferences
were upheldFor instancan the interwar periodthe British government refudeo
ratify the 1.L.O. convention to limit the working day to eight hotfr;n September
1941 Phelan noted that in many countries previous labour measures, often inspired
or encouraged by the I.L.O., were relaxed with workers regularly performing twelve
hour shifts or longef’ The I.L.O. could not prevent governments circumventing
labour norms in a time of war. What the Labour Office hoped to achieve was a role
in ensuringthe reintroduction of appropriate labour conditionms the postwar

period the Office would provide the wartime inspiration for a renvigorated

% Report to the governments, employers and workers of member states of the International Labour
Organisation, 14 Feb. 1941 (I.L.O.A, I.L.O.C.P., official documents, p. 13).

6 7ara Steier, The triumph of the darlp. 173.

®"The I.L.O. and reconstruction: report by the acting director of the International Labour Office for
the Conference of the International Labour Organisafi@iontreal, 1941), pp 33 available from
(I.L.O.A., I.L.O.CP., official documents).
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international campaign against social injustice. Winant wrote in 1941 that the

International Labour Office would strive to assemble as complete documentation as

possible for the various authaeis upon whom the responsibility for rebuilding the
social order after the war would f4flPhelan wasalso adamant that the greatest

threat to the future ahe I.L.O.was the prospect of member states ceasing to make

use of its advisory rol&° The I.L.O. mission in Montreal continued to regularly

receive requests from governments for technical assistance in the formulation and

development of social policy and legislatitn.

In a reflection of its success, the E.F.O. was the largestantmmomous

technicé organisation of the League. The E.F.O. enjoyed a staff of-Bueyin

Geneva in 1938, a number equal to the combined staff of the Health, Communication

and Transit (merged with the E.F.O. in 1939), Drug Control and Social Questions

agencies of the Leag.”* Avenol 6s

policy of

l i qui dat.

numbers employed by the E.FO, but as the number of projects taken on by

Loved

1945 the total personnel of the Princeton siois numbered just less than forty

ayos Pri

nceton

mi ssion increased so

individuals.”? The Princeton mission of thE.F.O. marketed itself as the ideal

knowledge bank on which to base pastr economic reconstructioAs Lester had

argued in his 1939 speech to the New York World,RaeLeags e preduction of

regular economic andinancial statiics assumed an even greater importance
of the i

wartime,wi t h t he
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League was first founded its interest in the world of econommdsf@mance was

limited. Howeveras Clavin demonstrated, the League was forced to respond to the

political and sodal crises caused by the pagar slump and later by the Great
E. F.

Depression when it
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expertise driven research to monitor the performance of the world economy,
encourage a return to liberal cabigm and to document the lessons of the past for
national governments and other politykers.* The Princeton mission was
committed to illustrating the link between economic hardship and war. Loveday was
adamant that the failure of the Allied powers tepgare an appropriate response to
the various economic challenges that followed the end of the First World War
resulted in the Great DepressiGrin turn the Depression created the appropriate
conditions for the rise of the totalitarianism that spawnedstgeond World War. As

Loveday wrote in 1943:

There will always be men ready to seize power for their own aggrandisement.
But if we can prevent another major depression after this war, we can prevent
at least such an opportunity for power politics fromiagi$®

A 50,000 dollar grant from the Rockefeller Foundation was utilised to fund extensive
studies on intewar economic and finandigolices and on the Depressisn that
lessons could be learned from past mistdkés Endres and Fleming demonstrated
the wartime work of E.F.O. was preoccupied with the impaicta sudden
international shock, i.e. the immediate cessation of hostilities, on macroeconomic
issues such as price levels and employrfféhto v e day wr ot e that alr
which beset the arld in years 1919 and 1939 were due to the fik® years after
the Armisticd arguing that peace would be lost unless the Allies devised the
appropriate economic policie§ He believed the E.F.O. had an important
responsibility to serve as an advisamngan to the economic planners of the various
national administration®

The ability of the E.F.O. and the I.L.O. to influence peatr planning
depended on the extent to which the relevant governments were prepared to listen to
them. Loveday used the gseto attract publicity for the work of the Princeton

" Clavin, Securing the world economy. 1.

> The Times3 July 1943.

“Alexander Loveday, 6The RacerdingswftoesAmeritan Philogopticalt i on 6 i
Society Ixxxvii (1943), p. 190.

" League of Nations: report of the Special Contributions Committee, 22 Mar. 1941 (A.F.M.F.A., War

193945 Vichy, P 2805/7, f. 34, @).

8 See Anthony M. Endres and Grant A. Flemilmdernational organisation and the analysis of

economic policy, 19390 (Cambridge, 2002), pp 42

" The Times3 July 1943,

¥ .oveday, 6The economics of transitioné, p. 189.
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mission on postwar reconstructior’* When League officials first arrived in
Princeton the State Department made it known that they desired the E.F.O. to be
6very &iHewewerlovedap knew that stiretion wasdetrimentalto the
success of his mission, writing that he
financial, will depend largely on the extent to which we show ourselves active and
c r e a® The worldof the publicitymaestroof the Legue, Arthur Sweetsewas
rendered difficult by Avenol ds al most to
As director of publicitySweetsercomplained to Lesteb y ou cannot have
without eithe¥ The Axissencielemens ofaGeda.nmeant that
Sweetser wadbetter able to maintain contaatith the international press and to
orchestrate a publicity blitz on the behalf the organisatiorby operating in the
United States.

Sweetser launched his American press campaign by-argssng the
country, attending the meetings, symposiums and conferences of various
philanthropic organisations and academic institutions, managing to create a
considerable amount of publicity in the procEss a letter to Lester he reflected
that while many pliticians and even former international civil servants such as
Av en ol 6 shefdeocabimettarcel Hodendi s mi ssed t he,theeague
organi sation seemed to b é&Ndtallrokthesernews br e a k
spots were positive howevand some sought to reinforce tperceptionof the
League as a pathetically moribund organisation. In the wake of the Princeton transfer
an article in traditionally LeaguscepticTime Magazinec | ai med t hat 0t h
League of Nations sank to a singlesp k  0°f Swéetsdr was énoved to write to
the editor of theNew York Time& November 1941 protestirggainst thegrowing
i mpression that o6the League of Nations a
scene and are now entirely out of the pictdfeAccording to Sweetser, that

i mpression was not only o6wholly wrongdo b

8 Loveday to Lester, 10ep. 1940 (UNOG, private archives, S.L.P., p. 584).

8 oveday to Lester, 10 Sep. 1940 (UNOG, private archives, S.L.P., p. 584).

8 Loveday to Lester, 11 Nov. 1940 (L.N.A., O.S.G., S 558/4/1)

8 Sweeter to Lester, 20 Sep. 1941 (L.N.A., 0.S.G., S 563/3/2).

% Sweetser to Lester, 16 Oct. 1941 (L.N.A., O.S.G., S 563/3/2).

®Marcel Hoden, 6Eur o paeigwAffails xiu(1939), h.£8; Sweatsgruoe 6 i n
Lester, 27 July 1940 (UNOG, private archives, S.L.P., p. 588).

8 Time Magazing5 Aug. 1940.

8 Sweetser to the editor of tiéew York TimesL7 Nov. 1941 (L.N.A., O.S.G., S 563/3/2).
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al mankindbébs gains in the | ast war
all discouragemd, difficulty, even apparent abandonment, a nucleus of
eighty officials is on duty in the magnificent building which is the sole
common possession of the nations. It is surely worthy of note that this
outpost of decency has been maintained in the heatticken Europe. The
world is less poor than it thinks. Amid all the present destruction there
remains the seeds from which a new wdifiel can spring®

chall enged by many who cannot accept
I

h

Sweetserds defence of the League further

apologists, fiicials and member states ascribed to the wartime survival of the
technical agencies. However the League required an international audience to
demonstrate that liberal internationalism was not a spent fédeetings and
conferences were employed bythe A gue 6 s t r an ®fshowcase the mi
or g ani potential dontbesposivar period. This was one of advantages of the
North American transfer that could not be shared by those working fPallaes des
Nations The United States and Canada affat the technical organisations a safe
environment to develop and exchange ideas on the future of internationiaism.
September 1941 League officials such as Arthur Sweetser and Bertil Renborg,
figures connected with the operation of the organisation ascGarl Hambro and
Henri Bonnet, as well as former officials such as Frank Boudreau, participated in a
conference inaugurated by the Institute on World Organisation at the American
University, Washington D.C. This conference discussed the contributidgheof
League with a view to learning what was needed for thepastperiod® The

E.F.O. attempted to make its presence in the United States felt with the participation
of its various officials in public debates, lectures and seminars. Though unable to
hod conferences on the scale the E.F.O.
improvised by making contact with the New Jersey and Pennsylvania branches of the
League of Nations Association who agreed to convene on the Princeton Campus.
RepresentativeBom the Drug Supervisory Bodwgs well as from the I.L.O. were
dispatched to the Institute of Advanced Study to participate in these meetings and to

discuss the work of their various sections. Not one to miss the opportunity, Loveday

8 Sweetser to the editor of thew York TimesL7 Nov. 1941 (L.N.A., O.S.G., S 563/3/2).

“Agenda of O6A balance sheet of t thelnsfititeosWorlgr e a't
Organisation, American Univsity, Washington D.C.,-23 Sep 1941 (L.N.A., O.S.G., S 563/3/2)

°1 Daily Princetonian 26 Nov. 1941.
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also used the meetia@s a platform to outline the recommendations drawn up by his
staff for postwar reconstruction

The war prevented regul ar meetings of
committees and sutommittees such as the Economic and Finance Committee and
the Halth Committee. In the League Assembly of December 1939 it was decided to
prolong the appointment of experts all technical committees until the political
organs could meet once more. Only three of the sixceutmittees of the Economic
and Finance Comrttee were able to convene during the war period, while none of
the Communications and Transit committees “3&n. 1942 a joint session of the
Economic and Finance Committee of the League met in one of the most important
meetings of the war period. The ses was broken up to include meetings in
London in April and in Princeton the following August to ensure the participation of
as many of the members of the two ¢nittees as was possibleuring the course of
the various meetings the participants soughemphasise that a great deal of the
instability of the inteiwar period arose from the inadequate relief measures hastily
constructed after 19138The commi ttees aligned themsel
Fr e edo md ef6Jansapy e@ard with the preglents avowed aspiratioto
bring about the fullest international collaboration to secure improved labour
standards, economic advancement and social se&ufihe committees of the E.F.O.
declared their conviction that if such conditions were realisedtywgears before
60t he economic di sl oc awai period naghtdvellthave Iseeno n o f
sensi bl y %a@he publicatian bfehe proceedings of the various meetings of
the E.F.O. provided the opportunthgy for
gauntlet to the international community in order to encourage wider engagement

with the issue of poswar reconstruction. In the early years of the war, when the

%2 Daily Princetonian 1 Dec. 1941.

% Report of the committee on the liquidation of the League ¢ibNs, 19 Feb. 1945 (T.N.A., FO
371/57007, p. 8). The Leaguebds Communication and
in 1939.

% League of Nations Economic and Finance Committee: report to the Council on the work of the joint
session, London 2&pril-1 May 1942, Princeton-8 August 1942Geneva, 1942), pp-6, 31 Aug.

1942 available from (L.N.A., O.S.G., S 558/4/8).

®Rooseveltods 6Four Freedomsd were articulated in
identified by the president &isndamental rights included freedom of speech, freedom of worship,

freedom from want and freedom from feaeague of Nations Economic and Finance Committee:

report to the Council on the work of the joint session, London 27-Apvfi&y 1942, Princeton-38

August 1947Geneva, 1942), p. 9, 31 Aug. 1942 available from (L.N.A., O.S.G., S 558/4/8).

% League of Nations Economic and Finance Committee: report to the Council on the work of the joint
session, London 27 Apidl May 1942, Princeton-8 August 1942Geneva, 1942), p. 9, 31 Aug. 1942

available from (L.N.A., O.S.G., S 558/4/8).
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Al l i ed powers were more engrossed by mi
officials wele operating within an intergovernmental vacuum. The ability of E.F.O.

to operate as an effectiagvisory orgarfor postwar economic planning wouldot

be testeduntil the great powers were preparéat greater public engagement with

this issue.
TheLleagueds technical organi sations3 as veh
As discussed in chapter two it was thro

Assembly or Council, that the organisation derived its political agency. While
Avenol used thisinience to threaten the Leagueds
remainingtechnical officials sought to strengthen it. They also sought to #hg
Leagueods p g wiihtAllied pdace iaiche h was talso significant that the
Leagueds t esationsipwradtied thair gvartime work programmes and
propagated their ideas for pesar reconstruction from a North American base.
Whil e the Roosevelt administration refu
missions official status on political grounds, was duringthis period that the
Leagueds technical work was politicised
previous historians to dispel the pervasive perception of American (U.S.)
indifference to the League serves as a valuable foundation from tehigfassess

the placeof the League in American internationali$fiThe United States did not
feature among the Leagulkowever asfafresaltiafta | cast
growing political, military and economic importandbe Roosevelt administiah

was effectively the stage manager of League affairs during the Second World War.

It was a source of great pride to the I.L.O. that it succeeded where its parent
organisation had failed in securing American memberghiBngaged in self
preservation itwanted to advertise the fact that the I.L.O. was thiee largest
international organisation to which the United States was attached. Shortly after the
transfer to Montreal, Phelan approached Prime Minister King to determine if his
government was willingo host an I.L.O. conference in Montreal in 1941. Kivas

amenablebut advised Phelan that it would s more beneficial for the I.L.©® s

“See for example Clavin and Wessels, é6Transnatior
0Transgover nmetnhtea | L epargoucee sosfesN;ai t D ® i 1s @nitexd Btatesd B 19 e

and the League -4d4f Nationsé, pp 128

®Phel an 6Some reminiscences of the International
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prestige and publicity if the United Statagreedto host the conferenceCanada o s
experience of the Second WoNdar was marked by its growing confidence in its
status as a Omiddle power 6, conscious
independent status within the British Commonwealth anpbying its improved
relations with its once threatening southern neighb%By virtue of the Ottawa
government s wunique abil ity toiotofsveve both
King often servedas a valuable intermediary between Churchill and RoostVelt.
King, bearing the considerable influence and esteem he had acquitéshington,
suggested to Roosevelt that the United States should host the New York Conference
and the president accepted the propd&alhe conference opened on 27 October
1941 on the campus of Columbia University in New York.

This meeting could not cotitite a formal session of the International
Labour Conference. A number of its member states were unable to attend and thus
the conference did not have the power to adopt conventions provided for under the
terms of the Constitution of the Internationalbbar Organisation. Rather it could
hopeto makeinformal recommendations to sympathetic governmants to inspire
future labour legislatioh’® While the conference was not universally representative,
102 delegates and ninety three advisors hailing fromytfour countries, mostly
from North and South America, the Commonwealth and from exiled governments in
London, madehe journey to New York. Twentiwo of those states managed to
retain the traditional tripartite composition of their delegations, wipheentatives
of governments, employers and workers able to participate in proceé¥fiige
conference was granted a certain amount of authority and legitimacy by the presence
of various high profile cabinet ministers, such as Clement Atlee (United Kamgdo
Frances Perkins (United States) and Jan Masaryk (Czechoslovak goveimment
exile). The officials of the International Labour Office feverishly prepared for the
conference, arranging their studies on the impact of war on labour and social issues.

The hternational Labour Organisation was considered the heir to thevgore

“Phel an, 6The | .L.O. turns a cornero, p. 173.

190 Adam ChapnickMiddle power project: Canada and the founding of thétéd Nations

(Vancouver, 2005), p. 4.

191 Ashley JacksorThe British Empire and the Second World Wasndon, 2006), p. 59.

“’phel an, 6The | .L.O. turns a cornerd, p. 173.

Wedward Phelan, 6The social objectiwVYak in warti me

%40 nference of the | nt er IntarnaiiopahLadour Revibywlwi(1942Dp.d.ani s at i
Ibid., p. 1.
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movement for international | abour | egi sl
forum for the ordinary man in world affairs and the means to achieve social justice
through non viaént method$% This tradition was upheld in New York. One of the

mo st Il mportant developments at this meet
the right of representation at any future peace confer8fice.

The political climate of the United States had ac@l bearing on the I.L.O.
Conference. The New York Conference unfolded against a backdrop of
congressional debate on the repeal of the Neutrality A8y this time the tone of
Roosevepedshes and publ i c statement s
belligeren ¢ ¥ Itéwas clear that the United States wdusoon, by one means or
another, enter the war. The United States used the I.L.O. Conference, just as Britain
and France used the League Assembly in December 1939, as a means of projecting a
commitment to libeal democracy as well as the soundness of its\wastspirations.
Frances Perkins, Rooseveltds Secretary o
preside over the proceedings. It was the American delegates who instagated
.LLLOOGs r es ol udrtifoo the specific provsipns of the Atlantic Charter
(1941) which called for improved labour standards, economic advancement and the
extension of social security? The Atlantic Charter was drafted by Britain and the
United States (before the latter hecen entered the war) outlining their commitment
to a just peace at the cessation of hostilities. The Charter also made a fleeing
reference to 0t he establ i shment of a w
s e ¢ u'r’Raosevel invited the conference to dhits closing session in the White
House on 6 November 1941. The pastr survival of the I.L.O. appeared secure
when Roosevelt made the following declaration in a speech to the assembled

delegates:

We must plan now for the better world we are to buitdtHe planning of
such international action, the International Labour Organisation, with its

c.J. Ratzlaff, 6The International Labour Office
Uni t ed The Armeedcaricoriomic Reviewxxii (1932), p. 453.
phelan, 6The social objective in wartimed, p. 1

197 Makins to Lester, 2 Jan. 1942 (UNOG, private archives, S.L.P.).

19 Stephen E. Ambros®ise to Globalism: American foreign policy since 1988w York, 1993), p.

8.

YEthel M. Johnson [wartime director of the Washi
f ut u Werld Affiairs cv (1942), p. 22.

19The Atlantic Charter, 14 Aug. 1941 available from Yale Law School, the Avalon Project
(http://avalon.law.yale.edu/wwii/atlantic.gsfi Feb. 2010).
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representations of labour and management, its technical knowledge and
experience, will be an invaluable instrument for peate.

Refl ecting on RogesMakiesbftthe sBritishpFereignh |,
Offcewr ot e t hat it showed very <clearly o6t/
government attach to the Labour Office 0 b s e the leadayship di thet United
States in a conference of this kind is a developroémixtreme importance for the
f ut UrEdc. Hbbsbawm identified the refusal of the United States to ratify the
Treaty of Versailles as the primary rea
international relation$'® Without the support of the UnitedeBes the international
framework that would emerge from the ashes of the Second World War would be as
artificial as that which was constructedi919. Makins judged thatthea f er enc e & s
resolutions were inspired by the fact that Americans were rellyctaaking up their
minds that their entry into the war was inevitable and one of their main
preoccupation®f the Roosevelt administration was to prevent their efforts leading
once again to @ a | o s 'tMakiesaattributedl the) . S . government 0SS
attachment to the I.L.O. to itfistinction as the only large international organisation
through which it could engage in international cooperationd i t being pol
impossible for them join the League or attempt at this stage to fashion some new
inst t u t'7 Aooordirdy to Ostrower, the United States government always went to
great length to distinguish the I.L.O. fronthe political work of the League!'®
However hrough the mechanisms of the I.L.O. the Roosevelt administration was
able to participatén backdoor multilateralismusing a technical front to achieve a
very political endin laying the groundwork for a pestar order This further
demonstrates that the distinction i mpose
cooperatiorby the U.Sgovernment was artificial but expedient.

As member states were unable to convene during the war years the League of
Nations was bereft of its intergovernmental character and thus possessed no direct
link with the course of international affairs. The OL.did not share this fate. As a
result of the New York Conference the I.L.O. became intimately connected with

Mphelan, 6The | .L.@® turns a cornerd, pp 185
12 Makins to Lester, 2 Jan. 1942 (UNOG, private archives, S.L.P.).
13 Hobshawm;The age of extremepp 34-5.
14 Makins to Lester, 2 Jan. 1942 (UNOG, private archives, S.L.P.).
115 |a;
Ibid.
"0strower, 6The United States and the League of
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wider political developments.Subsequent to the New York o@ference the
Emergency Comittee of the LL.O6 s G o v e@dy canverged iB London iApril
1942 to coincide with the joint sesssaof the Economic and Finance Committees.
The Governing Bodylecided to establish a committee composed of individuals of
oOwi de experience in the Iight of whose a
ownceci sions were for mul at éfThisvdorntiteeswas ur i t y
tasked with devising the relevant proposals for the realisation of the social objectives
of the Atlantic Charter. A conteropary observer to the New YorkoGference, the
American civl servant and future diplomat R. Smith Simpson, noted that the debate
onthediect or s r e p or tonferencetpriovededNhe first ¥ppartknity,C
since the outbreak dhe Europearconflict, for a general and popular discussion of
war aims and remstruction-*® The I.L.O. wasoperating in the vacuum creatbgl
the suspension of t hre bytheveidgrndeadhsof diplorhatict i ¢ a |
conferences. Despite the protestations of the United States that the I.L.O. was
distinct from the politicaLeague, it was the I.L.O. and not its parent organisation
that functioned as a vehicle for intergovernmental cooperdtiang the war.

In 1939 attempts to transform the League into an Allied satellite agency was
resisted on the grounds that too fewnnber states were directly involved in the war.
By early 1942 more than half of League member states were drawn into the conflict
and the territory of twentfour of them was under occupatidff. Within the
polarising atmosphere of mobilised Canada and cotdtb by the growing
interventionism of the United States, the technical missions increasingly orientated
their work towards Allied war aims. While not forsaking the scientific and statistical
nature of their methods, the public speeches, forums, repattstadies of the
technical organisations became increasingly-Ali@d in tone. The League was
never a static entity and underwent several transformations in its lifetime such as the
erosion of its security role and the expansion of its technical aesivilio remain
politically relevantto the countries in which they were based, the transferred

17| eague of Nations Economic and Finance Committee: report to the Council on the work of the

joint sessionLondon 27 April May 1942, Princeton-8 August 1942Geneva, 1942), p. 21, 31 Aug.

1942 (L.N.A., O.S.G., S 558/4/8).

MR, Smith Simpson, 6The | nTheAmercaniPolitical Bciehcabour Con-
Review xxxvi (1942), p. 102.

119 Report orthe work of the League 194t submitted by the acting secretaggneral(Geneva,

1942) (UNOG, private archives, S.L.P.).
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technical missions needed to align themselves with the nascent Allied peace aims of
the Atlantic Charter.

The meetings held in the Institute of Advanced studignded by League
officials and the League of Nations Associatideatured frank discussionsn
American policy and concluded that the I
| eader s h-ivar itermationapooaperatidi’ According to Frank Boudgai,
the League of Nations Associatiowas devoting practically all its resources to
rallying the Roosevelt administration as
greatest possi bl & Swestser toot v exmicit soto vy his ai n .
sympathies as a League official should lie with the United Kingdom. According to
Sweetsert he 0 Ger mans have not the political
similar to the British Commonwealth. They think all men can be reduced to the same
level of civiisation, and yet at the same time cannot deal with others on equal
ter MsSweet ser 6s observation corresponds
historians that Wilsoniansetf et er mi nati on as wel |l as the
sovereignty was never desigg to be universally appli¢d Mark Mazower noted
that what was shocking about Nazi expansionism was that it was the first time
Europeans found themselves the victims rather than the protagonists of colonial and
racial policies'* The League facilitated éhsurvival of imperialism through its
Mandates Commi ssion but Hi tl erds growi ng
Eurocentric organisation predicated on the inviolable sovereignty of its member
states.

Like his predecessor Winant, Phelan was enthusiastiatdending support
to the Allied and later Unite Nations powers. The New Yorko@ference was
certainly an exeise in Allied propaganda. In hipeech to the assembled delegates
Phel an declared that the democonaacthe of t h
kind of world we should have if these principles were destroyed and not only
individuals but countries were compelled to shape their lives and institutions to an
i mposed®ratet Arrmg.ed t i n e a n(comsinlerablg modespartisan! e g a t

than Ar gentinads g ovase aqumelhy eerpticit ah ethe eidpaagieal

120 Daily Princetonian 1 Dec. 1941.
121 Bgudreau to Lester, 29 Nov. 1940 (L.N.A., O.S.G., S 551/4).
122 Daily Princetonian 6 June 1941

12 Mazower,No enchantedpalage p. 23; Pedersen, o6Back to the Lec
24MazowerHi t | er O 558.mpi r e
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affinity of the I.L.O. Constitution with the Allied war aimgHere we have two

systems confronting each other; on one side the regime of the dictators, headed by
Nazism and Fascisnand, on the other side, liberal and democratic opimotine

wo r Peailfed Jenks, serving as an I.L.O. official during this period, claimed that

the one of the distinctive characteristics of the organisation was the manner in which

it transcended id#ogical conflicts, differences of party and divergences of
economic interest?’ However the New York Conference constituted a form of

i deol ogi cal and propaganda warfare. A
unani mously in whi ch plehteconhtriblte t®©the uterngpst d 06 a |
limit of their power for the victory of China, Great Britain, Russia, and their Allies

by supplying all the ar ms®Whbreasthe Ledgeei r c o
Assembly functioned as a coalition, the I.L.O. wakirnig on the aspects of an

alliance.

The increased partisanship of the transferred technical missions undermined
the Leagueds ability to provide an incl
neutral and belligerent alikdts wartime experience servems a useful bridge
between pravar and postvar internationalism when neutrality became a less
accepted feature of international organisationghe Argentinean government
delegationto the New York Conference was obliged to abstain from the IBLO
resd uti on of support for the AMMakns, 6i n
contemplating the political significance of the conference, told Lester that the
resolution rousing all member states to the Allied banner constituted a
60demonst r aytby thenbelligeremtt powers; lit gave an excellent platform to
the representatives of 'Hhe snsalenEutopean Eur o
powers present were representatives of the governsmeaisle of the countries
under occupatianThe fate of thossetateshinged on an Allied liberation of Europe
and thus their attendance could arouse little political controversy. The only European
neutral to send a delegation was the Irish Free Sthfée continental European

phel an, 6The sociawoobjdeckeico@msiimuwai binthe @nd 7.
2”3enks, 6Edward Phelan: the man and his memories.
Pphel an, 6The social objective in wartime and wo

129 [hi
Ibid.
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neutrals were not represented as tteeg, cor di ng to an | . L. O. S
arouse NazZ¥ disfavour.?o

The unabashed partiality displayed by the North American missions of the
technical organisations did not earn a rebuke from the acting seegetagyal. This
was significant considerinthat these prdllied sympathies afforded the Swiss
government the pretext to renege on its duties of hospitality to the League; a policy
that was intensified in the aftermath of the North American transfer of the I.L.O., the
E.F.O. and the drug bodie&dolfo Costa du Rels, president of the League Council
and Bolivian minister plenipotentiary to Switzerland and the Vatican, met with
Pierre Bonna of the Swiss Political Department on 15 August 1940. The latter
expressed surprise at the decision to trarsééected missions of the Leagaway
from Switzerland Bonna added significantly that if League services left Geneva
there could be no question of accusing Switzerland of deserting the orgarfi&ation.
Bonna confirmed that there would be no provision mftirthcoming federal budget
for the financial contribution owd by Switzerland to the League Treasuoy
19411 He could not guarantee that League officials and delegates would retain
their diplomatic immunity and stated that no fresh appointmengovEanment
delegates would be recognised. Bonna stated that he saw no reason why the League
should not remain in Geneva, provided i
6engage in activi t*He sategoficallpdemed that Gérrmamy n a't
was phcing any pressure on Switzerland to renounce the League. According to
Bonna, as per latest correspondence withfilbelmstrasseat that moment in time
the German attitude to t h¥EVidenaegfrorethevas or
Swiss archives demainates that Bonna was not being truthful with Costa du Rels.
Correspondence between Bonna himself and the Swiss minister in Berlin, Hans
Frolicher, dated ten days prior to his conversation with Costa dy &glear to
contradict his aanderdtifiecorencef 6 GOr mapt é6d |
used the minister as an intermediary to assure the Germans that the League was

defunct as a political entity>’ He tried to convince the Germans that the Secretariat

132 Manchester Guardigr28 Oct. 1941.

133 Telegram from Livingstone to the Foreign Office and the Treasury, 15 Aug. 1dA(TT
160/1353).

134 bid.

135 pid.

13 bid.

137 pierreBonna to Hans Froliche Aug.1940 (S.F.A.SDD 60/006/209, pp 878).
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was in a state of liquidation following thieEpartureof Avenol. Bonna claimed that
with the resignation of Edouard de Haller and Carl Burckhardt (thé&éagfuehigh
commissonerfor Danzig) there was no longer any senior Swiss official seconded to
the Secretariat or the I.L.O. Finally he soughéssure the Germans that the Federal
Council had no intention of ¢®%Thiswasibuti ng
keeping with the overall Swiss policy to ensure that the Geneva Secretariat did not
attract significant perdidnjanewsrgel wadvshavhint o L
Swiss cinemas in October 1940, supposed.|
Nations] officirals |eaving Geneva.d

This correspondendsetween Bonna and Frolicher impligst the Germans
continued to deeply distrust thedgue and identified it as a pAdlied institution.
According to a 1942 report by the Swiss Political Department, the Confederation
reneged on its financial responsibilities to the League because the bulk of the
Leagu® sfunding came from the Allied counties of Britain and its
Commonwealth*® However the Political Department believed that Avenol and
Lester had done commendably well in preventing the activities of the Geneva
Secretariat fronenactingany serious complications for Swiss neutratftyin reality
Lesterwas not as eager as Avenol to allow the SwissfgdCouncil to turn the
Leaguei nt o 6 a pr Erank Walterififormea Robedt Cecil in August
1940 that while Ireland wa¥$WhmeesirCliffarl , Les:
Norton wa appointed British minister to Bern in 1942 he paid Lester a courtesy call
in Geneva. Norton wrote that he found the political views of the acting seeretary
gener al on the progress of the war to b
wi s ho a haexprebsad the isdme opinions to others Norton could very well
regard the for mer me mber o f the I rish KR
British dipl omat i c*oweverLester calld motr hope oodp@a nd i s
aspolitical a figurehead as Blanin expressing support for the Allied cause in his

reports to he governments of member states; the Geneva nucleus of the Secretariat

138 pierreBonna to Hans Fréliche6 Aug.1940 (S.F.A. SDD 60/006/209pp 8735).

139 Diary of Sean Lester, 15 Mar. 1939 (UNOG, private archives, vol. 1, p. 306).

1“9Report by the head of the Foreign Affairs Division of the Political Department, 4 July 1942 (S.F.A.,
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155


http://www.amtsdruckschriften.bar.admin.ch/loadDocQuery.do?context=results&documentIndex=40&dsUID=18825b3:12b2efd7b5a:7982

was in too delicate a position with the Swiss Confederalipa.letter to Sweetser in
1941 he wrote:

It is simply impossible for me at this present time, especially while holding
headquarters here in Europe, to write it on the basis of broad lines and free
spirit which you can conceive to be desirable; it could not be aimed at stirring

the imagination or at movingpopl ar i nterestéeeée. . I f it
that the organisation is alive, is working and holds all its potentialities, we
have reached somethind.

The growing dissatisfaction with projecting an objective attitude in respect of
the war, while understandb | e , ri sked hampering t he
indiscriminate gatherer and disseminator of social and economic intelligence. The
increased gravitation of the transferred missions to the Allied sphere was not and
could not be universal to the entire intaromaal civil service. The work of the Health
Organisation and of the P.C.O.B. and D.S.B. sparked controversy dtheito
willingness to correspond not with the governmentsxile of occupied member
states but with the local administrations installed the Axis powers?® This was

the most effective means of procuring the relevant statistics. The Swiss Political

Department noted, with interest, that bo
statistical publications with information on drug control, dgphics and public
hygiene **” In return for providing German authorities withs itweekly

epidemiological reporthe Health Organisation received the German weekly health
bulletin 8

Within this impartial tradition the League Librarian, Arthur de Breehya
Vauthier, emphasisedhe need to keep the Rockefeller Library open to consultation
for all groups and individuals. The Library was of particular value in the centre of
war-torn Europe and its intdibrary loan system allowed its often rare collections to
be slared with requesting governments, academic institutions and humanitarian
organisations?° As the Rockefeller Library held certain volumes not to be found
elsewhere in Switzerlandr even in Europe, de Brechyauthier stressedthe

negative impression thatould be created if the League became precious about

15| ester to Sweetser, 1 Aug. 1941 (UNOG, private archives, S.L.P., p. 823).

196 Borowy, Coming to terms with world healtp. 429.
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whom it permitted to consult its vast collections of texts that were of social,
economic and humanitarian valtf8He perceived the continued operation of the
Rockefeller Library as a countargument agast critics who (correctly) charged the
League with approaching technical questions from a political dngie.a letter to
Roger Makins in 1942 Lester defended the
Axis powers, arguing that it providettie Secretamat and technical services with
crucial statistical dat&? He owned that the Leaguierarian himself was a German
with an Austrian passport, waiting for the process of Swiss naturalisation to be
completed. Lester emphasised that de Bredhyathier was utrly reliable and that
the Library could not exist without hifi’The Rockefel |l er Librar
with the Axis bloc did not mean the League was formally recognising their authority
in the occupied territories; rather it was an essential measure inthi br ar y0s r c
a vital repository for the most ttp-date government publitans, even if that
governmentauthority was installed by an illegal act of occupation. In this instance
League officials could not al identity td¢ he or
undermine its technical role of providing the highest quality information services to
member states.

The precAl | i ed el ements of the Leagueds i
dim view of this record of information sharing with the tradiabenemies of the
Covenant. After 1942, following the complete Axis encirclement of Switzerland, two
versions of theMonthly Bulletin of Statisticsvere published; one in Princeton and
the other in Geneva, for distribution in different aré¥sThe remnargt of the
Economic and Finance Section of the League Secretariat that remained in Geneva
were mostly focusedn gatheringthe necessarfuropeanstatistical data for the
publication of theMonthly Bulletin of Statisticeas well as for theStatistical
Yearbmk while the Princeton mission tended pwoduce moredescriptive and
analyticalstudies™® The very prospect of League publications falling into the hands
of the Axis bloc impelled Alexander Loveday to argue for the cessation of all

%0 de BrechyaVuathier to Sweetser, 10 July 1941 (L.N.A., library section, R 1682).

51 pid.

12| ester to Makins, 20 Oct. 1942 (UNOG, private archives, S.L.P., p. 823).

193 pid.

14| ester to Frances B. James [of the American Red Cross], 15 July 1944 (L.N.A., O.S.G., S 551/6).
135 Report on the work of the League during the war: submitted to the Assembly by the acting
secretarygeneral(Geneva, 1945), p. 24.

157



publications of Leagustatistics in Europ£>® Loveday argued that would prove

more economical and would make things easier on his own branthvis no

|l onger expected to col |l abor adnthe statistical t he
publications:>’ Lester was reluctan t o r el i nqui sh Genevads r
The small nucleus of staff working on the European section dfitmehly Bulletin

of Statisticsand Statistical Yearbook ont i nued to have access
and even | mpr ov e dodin theauntties ®f neutral andhoccopietha t
Europe™® Lester asserted that the restrictifrthe publication of.eague documents

to North America andhe production ofexclusively English language versions

would hardly prevent the Axis powers getting thHeands on League statistics if they

were determined to do $6’Lovedaydés arguments can be
process, begun with the transfer of the technical services to the North America, to

adopt a less Eurocentric and more Atlanticist approachdguesendeavours.

The struggle between the old world and the new: the clash of Eurocentism and
Atlanticism 1940-3
During this period there was a growing school of opinion, particularly in the United

Stateswhich asserted thd&urope, by becoming embred once more in war, had

forfeited its leading role in international affaif¥. The transfer of the technical

missions to North America led to the effacement of the traditional Eurocentrism of

the League by a growing preoccupation with American affairsxaklder Loveday

did not see any wisdom in maintaining a League presence in continental Europe.
Writing to Makinsinearly1941 oveday dubbed Geneva a O0r a
the ever growing difficulties in commun
madnessd to remain in Switzer Y9ovddaywhen i
expressed doubt as to thenefitsof leavingLeague officialgo carry on working on

the shores of Lake Geneva, fearing that

161 oveday to Lester, 1Feb. 1942 (UNOG, private archives, S.L.P.); Lester to Loveday, 28 May
1942 (L.N.A., O.S.G., S 558/4/5).

157) ester to Loveday, 28 May 1942 (L.N.A., O.S.G., S 558/4/5).

18| ester to Loveday, 22 Jan. 1943 (L.N.A., O.S.G., S 559/1).

139 ester to Loveday, 28 Ma}942 (L.N.A., O.S.G., S 558/4/5).

180 5ally Marks, The ebbing of European ascendansy 40910.
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power may be weakeni ng *fMakins wasmot préparedrto we ar
all ow Lovedayo6s r emar thesForeign Offidetawargsethet he p
location of League headquarters. He informed the director that it waBritieh

view that the Secretai at 6 s per manent base shoul d r e
possit®™Ma&.imms was quick to point out to
isolation from Princeton did not mean that the secrejaneral was bereft of the

support and confidence of Whitehall,tkvthe Irishmen, in turn, keeping the Foreign

Office well abreast of his decision& This episode demonstrated the difficulty
experienced by the isolated Lester in maintaining his authdragn Genevaover

the entire League apparatus.

Whi | e L ooneetha gid reot elicit the response he hoped for from
Whitehall, the director of the E.F.O. wa
in Geneva incurred considerable hardship. Since the summer of 1940 Lester was
deprived of official communication ithh the Swiss governmerit Bern. The Federal
Council shunned Lester upon his assumption of the mantle of acting secretary
generalLesteroffered to make a courtesygte de presencat Bern either by visit, or
to spare embarrassment, by letters. Botheth®sggestions were ignored by the
Federal Councit® In April 1941 Thanassis Aghnides received confirmation from
official channels at Bern that tH&wiss governmenhad adopted a policy of nen
collaboration with the Leagu&®In June 1944 Swiss official wa dispatched to the
Palais des Nationso inform Lester that the government was not in a position to
reply officially to his correspondence and that it had no intention whatsoever of
paying the Swiss contribution to the League budget of 1¥4the officialinformed
Lester that the Swiss Political Department was obliged to contend with German and
I'talian objections to the Leaguebs prese
the acting secretargeneral that the organisation was supported by Britain and it
allies'® The Federal Councilvas anxiougo avoid any over identification with the
6An@lacond countries '0n the bubjectBof dontribidns Emp i |

182 oveday to Makins, 1 Feb. 1941 (T.N.A., T 160/1353).
183 Makins to Loveday, 5 Feb. 1941 (T.N.A., TAI6353).
%4 1bid.
15| ester to Makins, 28 Dec. 1942 (T.N.A., FO 371/30988).
% Diary of Sean Lester, 22 Apr. 1941 (U.N.O.G., private archives, vol. 1, p. 775).
187 Telegram from Lester to Makins, 24 June 1941 (T.N.A. FO 371/34519).
168 |}a;
Ibid.
189 Report by the &éad of the Foreign Affairs Division in the Political Department, 4 July 1942 (S.F.A.,
SDD 60/006/486, p. 671).
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Lester noted that while the federal government may have decided to withhold its
payment ofwhat was owed, Swiss officials and-efficials were receiving in
salaries and pensions nearly three times the amount of the annual Swiss contribution

t’° These payments to Swiss nationals were then financed by other

to the budge
member states, manyf avhom, such as the governmenisexile, were facing
greater financial hardship than the affluent SWid4.ester also claimed that the
League itself was not involved i n'a war
This argument was not particularly convimg given the reality of League
membership and in light of the public pronouncements ofréssferredtechnical
officials.

Ultimately Lester could do little to change the policy of the Federal Council,
not being given permission to discreetly and unddfig call upon PiletGolaz at the
Political Department until late 1942° Avenol was eager to accommodate the Swiss
at the expense of the Leagueds prestige
library wing of thePalais des Nationso that the instition would appear less of the
active presence that it wa¥he Swiss Confederatiooould not ask Lester to
evacuate his staff from League headquarters withdarhagingits reputation;
however theactions of the Federal Counsiliggestedhat a League withdwal from
Geneva would not have been unwelcome. The British Foreign Office had no

intention ofresolving the matter for the Swiss governmvhitehall:

...... saw no particular reason to make things easy for the Swiss government
by taking any initiativein regard to the League. There is a good deal to be
said for preserving at Geneva the headquarters of the League in conformity
with the Covenant and to leave it to the Swiss government to incur the odium
of asking the secretaiyeneral to gd’*

Lester cameo view the Swiss attitude towards the League in a very unforgiving

l'i ght, even going so far in 1943 as to
L e a g'(Pleke the British Foreign Office and unlike Avenol, he waswilling to

assist the Swiss federalthorities as theyeneged ortheir responsibilities to the

League. The official residence of the secrewewperal, La Pelouse remained

9 Telegram from Lester to Makins, 24 June 1941 (T.N.A. FO 371/34519).

1 bid.
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73| ester to Makins, 28 Dec. 1942 (T.N.A., FO 371/30988).
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unoccupied in the aftermath of Avenol 0s
reasons of e c on thenopntinudnce inrloead grdes ef @ deplorablé
campaignd against the Lealguelouseh Mlacher dec
1941a s a -polijoalageasmor al 6 response to the host
Council1® His message to the Swiss wagar: he was not going to abandon
headquarters unless he was utterly compelled to do so.

Despite Lesterods show of defiance the
the preservation of headquartersGenevaprovided adequate ammunition to those
who quedbned his policy. Lester was informed that the Swiss government was
obliged to abolish stamps bearing pictures of League buildingsit alvbich
Germany had complaindaut was assured that the Secretariat and the International
Labour Office would be permittieto use ordinary stamps and to continue to make
use of the Swiss postal systéfThis assurance could do nothing to lessen the
delays in postal communication as a result of wWar conditions and thetrict
censorship imposed in continental Europe. In2l@4erage postal time between
Switzerland and the United States was twenty to thirty days. Prior to American entry
into the war it was between nine and fourteen d&/3he postal time for the
dispatch of League documents from Geneva to the United Kingdoiadvwidely
from twenty to ninety days during the year 19%2in 1943 post to and from North
and South America to Switzerland was held up as much as six nittthe.s t er 6 s
Secretariat also had to be wary of sensitive League material passing through hostile
territory; when letters eventually arrived in Geneva they were often stained with the
orange and blue smears from the German chemical test for sympathéffc ink.

In trying to counter the delays in postal communication from Switzerland to
countries outsié of continental Europehe Secretariat often forwarded its material
to a branch office of the I.L.O. in Lisbon. Care was taken to avoid undue attention
from the censors of various European states by using blank paper without the League
of Nations heading® The French censors granted a global visa for all League

studies and reports that were in regular publication since before the end of August

1761 ester to Jacklin, 12 Mar. 1942 (UNOG, private archives, S.L.P.).

17| ester to Makins, 28 Dec. 49 (T.N.A., FO 371/30988).

1”8 Record of a meeting of the Secretariat, Mar. 1942 (L.N.A., O.S.G., S 558/4/9).
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1941. All other pubtations were submitted to the chiefnsor at Annemasse who
granted a special visa for eaelition!® The American legation in Geneva also
permitted Lester to forwardertainstatistical information for the Princeton mission
throughits diplomatic posbags to the State DepartméfitWhenever the Geneva
Secretariat could not make use of the Aneenc consul at e bsg,tdled pl o ma
material usually travelled through France and Spain to Lisbon and was then carried
on American ships to the United States. This process became more complicated
when the American entry into the war led to a decrebgenrican ships calling at
Lisbon. To mitigate this shortfall, Swiss federal authorities upheld gremiseto
place their postal systemat the complete disposal of League, allowing th
organisatiorto use theswissbi-monthly shipping service betweeirshon and North
America!® This mail travelled between Geneva and Lisbon in Swiss lorries.

The North Americasbased technical officials wetbus obliged to rely on
the painstakingly slow postal system in order to obtain European statistics for the
Princebn publication of theStatistical Yearbook.The E.F.O. suspended the
publication of itsYearbookfor two years(from 19421944) until communication
between Switzerland and thest of the world improved dramatically andcduld
once agaircompile the mostomprehensive study through the collaboration of both
its Geneva and Princeton based officials. The evident disparity between the stifling
atmosphere of Geneva and the liberation of the technical organisations in North
America convinced Loveday of the fplof preserving headquarters where it was
clearly not wanted. Writing to Janet Smithho ran the tiny London branch office of

the League, Loveday asserted:

Here one feels in command of oneds \
carrying it out. In Genevall this was impossible and the people | have met
whoBé:ame out recently all look as though they emerged from the bottom of a

ql
pit.

Trapped in SwitzerlandLeague headquarters could no longer act as a
conductor for the more ambitious projects in inteoral cooperation embarked
upon by the E.F.O. and the I.L.O. Pedersen argued that the technical organisations

'8 Memorandum by F.R. Hapgood, 12 Mar. 1942 (L.N.A., O.S.G., S 558/4/9).

184) ester to Paul C. Squire, [American Consul at Geneva], 20192 (L.N.A., O.S.G., S 558/4/5).
185| ester to Jacklin, 14 Jan. 1942 (UNOG, private archives, S.L.P.).
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had |l ong succeeded i n mitigating the o
enticing new countries into League membership to collaborate in saocdl

economic fields of common intere$f. The transfer of missions of the technical
organisatios to North America was regarded by some agsthertimely assault on

this Eurocentrism. As discussed in chapter one, Latin American member states often
experered frustration at the Leagueds Coun
developments in the western hemisphere. When the mtospdransfer was first

mootedthe president of the League Council, Adofmsta du Relsinformed an

American diplomatattache to the consulate iGeneva thathe Latin American

countries would look favourably on any possibility of League services operating in

North America’®The di mi ni shed Eur otedwcalworlgich of t |
not meanthat the liberal idealism of Lgae officials became less pronounced in

favour of other cultural norms and values as a result of their presence in North
Ameri ca. The optimism of shalee a dorsidegable 6 s t
affinity with the culture of American progssive polics, particularly withthe

conviction of President Wilson that liberal democracy drove social and economic
advancement:®® Working in the United States, the Economic and Finance
Organisation, located on the grounds of the university over which Wilson himself

once presided, was not in any way breaking new ground, but was, in a fashion,
coming home.

Neither can it be claimed that the transfer of the technical missions to North
America greatly enhanced the Leagueds ul
rathe it constituted the potential swapping of one regionalist tendency for another.

In a |l etter to Roger Makins in April 194
in transferred Labour and League Organisations is being partly developed at the
expensof i nterest in BEUTheoEFeOdas Mmeadpaartar &1
established relations with vaus interAmerican organisationsuch as the Inter

American Statistical Development Commission and the -eerican Statistical

Institute; from 1943a member of the Princeton staff represented EtfeO. at

¥YpPedersen, 6Back to the League of Nationso6, p. 1
8 The consulgeneral at Geneva todltsecretary of state, 15 Aug. 194RUS diplomatic papers:

general and Europe 1940, p. 328).

89 For more on the progressive tradition of American politics and the relationship of the Democratic

Party to the idealist strand of internationalism see Rathbust in international cooperatiqrp. 58,

p. 66.
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various technical meetings of the Statistical Institttén May 1944 a representative
of the Princeton mission served as an observer at the first CardenérNational
Commissions of InteAmerican Development. The E.F.O. was also represented at
other important contiental and regional conferencesluding the InterAmerican
Demograpit Congress (Mexico City, 1943nd the Conference of the Institute of
Pacific Relations (1943 and 1945). The E.Fu@as increasingly called upon to
advise many U.S. government agencies such as the Foreign Economic
Administration, the Office of Stragic Services and the U.S. Treaswanyd was
consulted byWhite House aide¥”

The Second World War was a crucial périfor partAmerican cooperation
with the United States, early on in the conflict, directing the neutrality of the western
hemisphere, to the exclusiasf Canada and British colonial possessions in the
Caribbean. In the wake dfearl Harborthe United States teimpted to galvanise
panAmerican support for the Allied causE® With the notable exception of
Argenting from 1942 onwards the Latin American states severed diplomatic
relations with the Axis powergith many assuming formally belligerency. The Axis
occpation of most of Europe greatly di min
Eurocentric practices but provided the opportunity for League organs to funstion a
agents in the development of pamérican regionalism. As Jensen demonstrated,
the Rooseveadministration had long identified th&_1O. as a useful vehicle for pan
American cooperatin *°* Growing interAmerican cooperation led to the
development of regional conferences of the I.L.O. The seddn@®. regional
conference of Americacountriesmet in Havana, Cubat the end of November
1939. The resulting Declaration of Havana recommended a role for the I.L.O. as a
social liaison agency between American countries and democratic European

nations!®® The Havana Conference permitted an expressiorpasf American

1 Hill, The Economic and Financial Organisation of the League of Natjmris42.

¥’patricia Clavin, o¢idloachim ldiedasd Per Whirgaardc(efforom i e s 6
normalcy or a new beginning: concepts and expectations for a postwar Europe around 1945
(Copenhagen, 2008), p. 27.

193 For a discourse of Latin American cooperation with the United States during the S¥oddd

War see Pope Atkingatin America and the Caribbean in the international systen246 and
Williamson, The Penguin history of Latin Ameriga. 330.
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American social security standards, 198®@ &Intérnational Labour and Working Class History

Ixxx (2011), p. 219.

195 Report to the governments, employers and workers of member states of the International Labour
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solidarity for o0t he continuance with u i
Il nternati onal L% Phe émericanr ngtims i dsmanatédotime . Néw
York Conference. The emergence of the Americas from the shadow of the old world
was refleted in the push for the recognition of Spanish as an official language of the
I.L.O. at the New York Conferenceonly for the resolution to be ultimately
defeated?’

During the war periodAmerican states cooperated and interacted with
League officials in avay most Europeaoountriescould not.The I.L.O. was better
able to act as an agent in infemerican, rather than intercontinentaboperation.
I.L.O. officials devoted a considerable portion of their work programmes to the study
of North and South Ameran economies, societies and labour conditions during the
Second World WarThe I.L.O. allowed its officials to serve as consultants within the
United States, at the request of the State Department. One of its economists also sat
on the Joint Boliviarlnited States Labour Commission which was undertaking a
study of labour conditions in Bolivigparticularly in relation to miningon the
invitation of the Bolivian government® The first session of the Intémerican
Conference on Social Security was heldSeptember 1942 in Santiago de Chile at
the invitation of the Chilean government and under the auspices of the International
Labour Office'® Theonf er ence adopted a 6Statute of
American cooperation to act in concert with the dusbOffice in the promotion of
social security in the America®® At the request of the Canadian and U.S.
governmentsthe Labour Office organised several meetings between representatives
of the governments, employers and workers of those two countriestssl various
labour and manpower questions arising out of the organisation of the war
economy’** Though by 1943 British and Dominion powers sat in on the meetings
they remained primarily inteAmerican in focus. The Labour Office provided

technical assiahce and sent various missions to American nations (including

1% Report to the governments, employers and workers of member states of the International Labour
Organisation, 14 Feb. 1941 (I.L.O.A., 1.L.O.C.P., official documents, p. 7).

197 Gaston Henry Haye tadmiral Darlan 7 Nov. 1941(A.F.M.F.A., War 19395 Vichy, P 2804/12,
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Bolivia, Canada, Chile, CosRica, Ecuador, Haiti, Mexico and Venezuela)
assuming a position of direct influence on American social and labour pHlicy.

The I.L.O. also strengthened its braraffice in London during this period.
This i1nitiative did not, however, enhanc
Europe. The branch of fice became t he
communcation with all the governmenis-exile established imBritain, with the
British and Allied trade union movements and with the British, Belgian and Dutch
colonial authoritie$®®*As Kei th Robbins argued, histor
witness of European ang$4TherSacorti¢orid Walh an f u
confirmed Churchillods view tha®Le8Bsgtidarads
Geneva Secretariat provided the last remaining direct link to continental Europe. The
unique position of the Geneva Secretariat was strengthened after the German
occupation of the Netherlands caused an abrupt cessation to the work of the
Permanent Court of Justi@e The Hagueé ® The fall of France appeared to signify
the end of the Leagueds work in intellec
However, despi e M apkeviousagsertion that Bonnet had no wish, in late 1940,
to continue the work of intellectual cooperation, a very limited work programme was
embarked upon in the western hemisphere. The Second Conference of American
National Committees of Intieictual Cooperation was held in Havana in November
1941°'The conference was attended by membe
Intellectual Cooperation but the acting secregeperal was not kept informed of
the outcome of this conferenoceB o n n e t if i6?° The Seeretariat did not even

have a forwarding address for Bonnet and did not share any communication with

292 |nternational Labour Conference twerdyi x t h s e s s i o n(Montedlrl84d)ipp 786 s repor
available from (I.L.O.A., I.L.O.C.P., official documents).
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2% The president of the Court, José Gustavo Guerrero, and the court registrar went to Geneva. There a
bookwas published, funded by the Carnegie Endowment for International Peace, elaborating on the
rules of the Court. Sdeeport on the work of the League 1®BtZubmitted by the acting secretary
general(Geneva, 1943), p. 7, available from (U.C.D.A., P.P.R1203/72/3).
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him.2%° This development demonstrated how the separation of the Léamencies
and the difficulties in wartime communications led to thesem of a cohesive
League apparatus.

The apparent dislocation between the Geneva Secretariat and the 1.C.1.C.
encouraged an approach to intellectual cooperation that was independent of the
League. In the wake of the Havana Conference it was suggestetthehiaC.1.C.
would provide an appropriatevehicle for interAmerican collaboration. Julidn
Nogueira the Uuguayan delegate to the Leaguss@mbly, former Secretariat
official and participant in the work of the I.C.l.Gxpressed his opposition to this
continentalisation of the work of intellectual cooperation. Noguiera was opposed to
the creation of an exclusively American organisation for intellectual cooperation
arguing that such work was essentially an international and universal issue, rather
than apurely regional, concerft’ Regional organisations, such as the Pan American
Union already existed. This desire to preserveuhiwersalistfeatures of League
organs was mirrored in the refusal of the British Foreign Office toptothose
organs as Allid agencies. Though never universal in composition or in pratse
League provided the greatest potential, however flawed, for-maje international
cooperation between states. Ultimatdig full Americanisation of the I.CC. never
occurred as sm after the Havana conference its work lost is imp&tushe I.CI.C.
subsequentlgeased all activity until 1945.

Lester did not approve of what -the F
Atl antic tendenci esd of *fNorewasthe greparddéor r e d
countenance a formal transfer of headquarters from Geneva. Under article seven of
the League Covenant, the headquarters of the League notlbde established
elsewherewithout the consent of the Counéif Lester was highly conscious dfet
important role the English speaking countries of the United States and the British
Commonwealth were destined to play in the poat settlement** However for
Lester and for the British Foreign Off.]
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assumed a greatesymbolic purpose during wartime. The maintenance of
headquarters in Geneva served as a mark of solidarity vathrttbattled continent.
Writing to FrankBoudreaulesterc | ai me d t h @]tmay well b& th&t the e n d
moral (or if you like politicalquestion of standing by at headquarters will later show
out as even more important than the actual maintenance of elements of the technical
s e r v *dneadettdy to Makind ester wrote that he was not prepared to remove
headquarters from Geneva as haldoot contemplate any further weakening of the
Leagueds r el|[Eadpe?§That woul entail demeaning the importance

of many states that had supported the League over its twenty year existence.

Makins agreed with L e sthat thé emovae@&@ s oni n
headquarters from Geneva would constitut
detract from the moral and symbolic importance of keeping headquarters in its
rightful pl?2% Eoe Makims arifl Ufar bester.th@ Eurocentrism of the
league was nothing to be ashamed of but
history. The organisationo6s fate was ti ¢
through its early years. Now was not the time for the League to completely abandon
Europe in faour of the country tat had rejected it in infancylhe removal of
League headquarters from Geneva would entail a tacit acknowledgment of the
permanence of German hegemony and constitute a propaganda victory for the
totalitarian powers. As Anthony Edentpusuccinctly in a letter to Lester in 1942:

The fact that you are still keeping the flag flying in Geneva has, quite apart

from the technical work which the Secretariat can still usefully do, a moral

and political significance which could perhaps dodyaccurately measured if

you were ever obliged to haul it down. It is an outward sign of the
holl owness and transience of the Germ
that you will find conditions not too intolerable to enable you to carry on

your ratherhankless task for as long as you é4h.

There was some opposition to ghpolicy in the Britishcivil service. In

August 1942Sir Kingsley Wood(a Treasury officiglwrote toEdenadvocating the

15| ester to Boudreau, 16 Apr. 1941 (L.N.A., O.S.G., S 551/4). Stephen Barcoft in his biography of
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transfer of headquarters to London. Wood argued that these wd s o met hi ng
u nr alolt &eeping staff in Genewand that a London based Secretariat would

have greater access to Allied governments who were the main contributors to the

L e a g buelge8™ Eden was not prepared to budge on the issue, reiterating to

Wood his position that a transfer away from Geneva would prejudice the moral
position of the Leagu#®While the liberal idealist paradigm never pervaded the

often frustrating meetings of the Assembly and Council, it attained a new importance
during the waras the antithesis of the Axis war machif®ue to the political

constraints imposed kire neutrality of the Swiss Confederatitne st er 6 s Secr e
could not attack German or | talpresencepol i c

in Geneva constituteah act of protest in itself.

A divided international civil service

Apart from the political importance of maintaining League headquarters in Europe,
there was no reason to expect that the Roosevelt administration would be amenable
tothe transferofé st er 6 s Secretariat to the Unitec
grant the technical missions official status, which had an adverse impactesptite

de corpsof the international civil service. In 1940 Sweetser sought to remind the
world of oneof the advantages of the League; it permitted those working in the field

of one activity to 6cross professional I
i n C 0 g n g tresulting iined maed complementargpproach to technical
cooperatior??! The I.L.O. and the Health Organisation developegaaticularly

strong traditionin the interwar years of cooperation in studies of mutual interest

which exploredthe relationship betweesconomic conditions angublic healttf??

When t he LeagueSB wek.trdhsfdiredBo. the&mteld States, Lester
hoped that they could be establishedHrinceton so that they could they could

219 gjr Kingsley Wood to Sir Anthony Eden, 4 Aug. 1942 (T.N.A., FO 371/30988).

220Eden to Wood, 18 Aug. 1942 (T.N.A., FO 371/30988).

Zlsweetserpobihécadbnachi evemehts of the Leaguebd,
22 gunil S. Amrith,Decolonising international health: India and Southeast Asia, 1880
(Basingstoke, 2006), p. 27; Paul Weindling, O0Soci
Ogamni sation and the International L alrteonationalOf f i ce ¢ c
Health organisations and movements, 19B39(Cambridge, 1995), p. 139.
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function as an administrative univi t h L o v e d&yThes U.Sg Statal p .
Department, on the other hand, wanted to avoidntipéication that the organs of the

League of Nations were functioning on American soil with the formal consent of the
government; rather it insisted that the various agencies should be split up so that they
could operate through branch offices as indepentedies®®* This stood in stark

contrast to Canada where Prime Minister King afforded the International Labour
Office full status and independence as an international instittfiofhe Foreign

Office recognised thahe U.S. attitude tohe transferred misi ons tended O
the League the status in the United States of any-gewate body, rather than of

one aspiring to universality affdesternvest e
was informed that the pol i cyanyfuestidnef St at
the administrative functioning in the United States of America of international
organs operating under convention% to wh
When in 1941 Seymour Jacklin travelled from London to visit the transferred
missions in Canada and the U.S.Ae was requested by the State Department to

refrain from engaging in any administrative work on behalf of the Le&jde

U.S. government clearly viewed the League, like Lester and Makins, a product of
Europea political alture and historyvith which it was reluctant to associate. These
developments actually vindicate o s e p h  pavtieutarwelsedvations as to the

effect of the American transfer on the international status of the technical
organisations.

As can be peeived from the debate about League headquarters, the physical
dislocation betweethe technical organisations and the Secretariat resulted in often
fraught relations between the variogioups The Geneva and the North American
branches of the internatiahcivil service had very different experiences of the war
years. Economic matters inevitably played the most important role in driving a

wedge between the disparate sectiahs time when the salaries and expenses of

23| ester to Loveday, 29 May 1941 (L.N.A., O.S.G., S 558/4/5).

224 Telegram from Lester thlakins, 2 May 1941 (T.N.A., T 160/1353). For more details on the
wartime difficulties, isolation of and tensions between the Drug Supervisory Body and the Permanent
Central Opium Board see William B. McAllistddrug diplomacy in the twentieth century: an
international history(London, 2000), pp 1324.

?2The |.L.0. and reconstruction: report by the acting director of the International Labour Office,
conference of the International LabdDrganisation, New York, 11 Sep941 (I.L.O.A., I.L.O.C.P.,
official documents, p. 74).

226 Michael Wright to F.K. Roberts, 7 Apr. 1943 (T.N.A., FO 371/34519).

227 Hull to Tittmann, 23 Dec. 1940FRUS diplomatic papers: general and Europe 1940, p. 332).
228 Memorandum by Makins, 20 May 1941 (T.N.A., T 160/1353).
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League officials were reducetloveday pressed for his Princeton mission to be

granted a cost of living allowances and for the twenty per cent pay cut imposed on

all staff at the outbreak of the war to be refuntf@die argued that Princeton was an

incredibly expensive town, being in fattie second most expsive town in the

United States, opiningphat it would be in the intere:

improve the salaries of its transferred offici&l$The tax rate was considerably

higher in Princeton than in Geneva with Ldva y 6 sionsmexpergencing heavy

dutieson necessary expenses such as gasblinkacklin had previouslyinformed

the transferred missions that they could only claim refunds from the Léagasury

for income tax paid to federal and state authorftiéBy Februaryl942 Lester had

formally decided, with Hambrods concurre

Il ncome tax paid, It was not in a positio

and properties, which constituted the majority of tax paitloveday triecto paint a

pathetic picture of E.F.O. officials attempting to live within their means. He

bemoaned the fact that he was obliged, because of the high rents in Princeton, to

dwel | i n a four roomed fl at and wonder ec

6pve rather dama®¥ing to the League. d
Lester was unmoved The acting cecretargeryetals pl ec

viewed it as his duty to oO6try to | ook af

and especially those who are isolated, either from an invadedtrgowor

ot h e r®kThe teansterred staff, removed from the claustrophobic atmosphere of

Geneva, enjoyed excellent working condi't

welcome from thePrinceton authoritiesThe headquarters of the mission was

situated irnthe brand new building of the Institute for Advanced Study and the E.F.O.

enjoyed state of the art facilities. The building housed afaaaile assembly room

andnearly twenty officesvith separate rooms for typists. The Institute provided the

transferrd mission of the E.F.O. with additional administrative officers, bought

them books and provided heat, light and telephone operators at no additional charge

29| ovedayto Lester, 10 Sep. 1940 (UNOG, private archives, S.L.P., pj8582

230 pid.

21| oveday to Lester, 14 Sep940 (L.N.A., O.S.G., S 558/4/1).

232 pid.

23| ester to Loveday, 3 Feb. 1942 (L.N.A. O.S.G., S 558/4/5).

234 oveday to Lester, 14 Sep. 1940 (L.N®@.S.G., S 558/4/1).

2% Diary of Sean Lester, 19 June 1940 (UNOG, private archives, S.L.P., p. 437).
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to the League€®® Loveday also established a small library for his mission at
Princeton which was fimeed by a grant from the Rockefeller FoundaffSihe
International Labour Office was equally fortunate in its Canadian host. McGill
University undertook to carry out renovations of two houses on the campus to the
sum of 25,000 Canadian dollarghile only charging the I.L.O. 5,000 dollars per
annum for their us&’®

Meanwhile, in Geneva, Valentin Stencek (the director of personnel and
internal administration of the League Secretariat) experienced great hardship in
securing the nessary heating and mainteranforthe sprawlingPalais des Nations
to prevent that stately pile falling into disrepZitLeague officials were also more
isolated from the more high profile work of their transferred colleagues and from the
supervision of the technical directors. leest wa s not i mpressed
tendency to refer to those officials of
of his department?® Mazower reproduced this language when he posited that a
6rump Secretariat r ema?'Asediscuseditdiewas vor aps i
the case with the Geneva headquarters playing an important role in docuntteating
European wartime experience. Lester appointed himself as a buffer between
Loveday and his Geneva staff when the director of the E.F.O. sent messagsas to the
which, in the words of the acting secretgsneralé6 s c o r ¢ h e d*?Helurgedwi r e s .
Loveday to give his staff greater signs of his appreciation for their work on the
Yearbookand theMonthly Bulletin®** The Geneva staff also had to come to terms
withthe f act that the Ger mans wer Palasddst hi n |
Nations?** This was a source of great anxiety for some Leadfisiabs, particularly
for its Treasurer Seymour Jacklin who left Geneva for London in 1941. Following
Jackln 6 s artdre, mn English bank anager in Geneva confided to Lester that

while he remained in the Swiss city, Jac

23| oveday to Janet Smith [ran the London branch office of the League], 10 Mar(TLO4A., T

160/1353).

37| oveday to Sir Cecil Kisch, 4 Jan. 1941 (T.N.RO 371/26656).

®phel an, 6The | .L.O. sets up its wartime base in
“Report by Valentin Stencek on the minimum cost
unoccupied, 30 Dec. 1940 (L.N.A., O.S.G., S 558/3).

40| ester to Lovedayl0 Sep 1943 (UNOG, private archives, S.L.P.).

241 Mazower,Governing the worldp. 193.

42| ester to Loveday, 3 Jan. 1945 (UNOG, private archives, S.L.P.).

43| ester to Loveday, 10 Sefp943 (UNOG, private archives, S.L.P.).

244 ester to Loveday, 3 Jan945 (UNOG, private archives, S.L.P.).
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about the Gest & °fghwugh ibi$ unlikelyithatghesedsten hadl any
basis in reality, dc k|l i nds exper i enheensevand uncenaini c at i
psychological climate of Switzerland at the time.

Victor-Yves Ghébali wrote that the secretgrye ner al was t he o6r e
the technical organisations during the inter period, who retaed ultimate
authority over activities and personnel, even if he did not share the same interests
and drive of the technical directd?$.This was not the case during the war years.
The transfer of the technical missions to North America fatally underniireg¢ t er 6 s
authority as secretaiyeneral. On the other hand it enhanced the autonomy of the
technical organisations who adopted an imgiregly independent line from their
parent organisation. As Van Goethen argued, the war presented an ideal opportunity
for the I.L.O. to escape the guardianship of the Le&8uEhough it could determine
its own work programmes, the LL®dunding was collected by the League
Treasury; the secretageneral and the Supervisory Commission also needed to
approve the IL® sudbget . As Lester observed in Ja
of effort for complete autonomy,Thére onl
League budget was dramatically reduced during the war .y&xpressed as
percentages of the 1939 budgég budgets for 1940 and subsequent years showed
the following variations:

1939: 100 per cent
1940: 66.55 per cent
1941: 33.07 per cent
1942: 29.93 per cent
1943:. 35.4 per cent
1944 31.25 per cert?®

As League funds steadily dwindled, the various elements of the international
civil service were obliged to vie for the biggest proportion of the budget. Phelan was
able to exploit Lesterds i sol at i ben i n
Supervisory Commission which met on the I.L.O. turf in Montreal from the years
19434. In June 1941 Sir Alexander Cadogan, stating the position of the British

Foreign Office, wrote to Lester advising him not to travel to the forthcoming meeting

> Diary of Sean Lester, 1 Sep. 194INOG, private archives, vol. 1, pp 82B).
Gh®bali, 6The League of Nations an
“Van Goethem, 6Phelands waré, p. 31
298| ester to Jacklin, 18 Jan. 19@INOG, private archives, S.L.P.).

49 Note by the actinggeneral for the perusal of the Supervisory Commission on the expenditure of
the League of Nations from 1940 2 May 1944 (UNOG, private archives, S.L.P.).

d functional i
9.
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of the Supervisory Commission, to remain in Geneva and to delegate his authority to
some other League official who was in a position to tr&’élhere was a very real

danger that while Lester could get out of Europe, he might not be able to get back in.

In a leter to Hambro in September 194@ster expressed his reluctance to leave
Geneva but at the same time he d&td not
Ultimately Lester was not able tedve Geneva until 1944. He wdsis nhot in a

position tochallengethe Supevisory Commission wheit agreed to impose greater
economies on the Secretariat than on the

budget (including Lovedayobés section, but
just over 3.4 million C.H.F., whél the 1.L.O. was accorded 3.1. milli&tf.From
19435the.L.Q6s share of the budget was, at 1| e

of the Secretarigt?

Lester concluded that his confinement to Geneva and the greater degree of
personal contact betweehet Supervisory Commission and the technical organs
meant that certain members of the Commisdiad derived the impression that
6nothing mattered that wa&%Asmeacomplainedto he An

Sweetser:

two entirely different standards haween applied to the I.L.O. and the
Secretariat; they are comparatively comfortable and well off, the Secretariat
is chivvied; and the more reductions made the more are demanded; then a
moment will come when | shall be calmly asked to provide staff artilestu
which may be impossible. | think a tremendous difficulty has arisen from the
separation between the Supervisory Commission and nfy3elf.

By 19412 t he contrasts between Lester an
Lester was isolated; Phelan was ablemia with foreign ministers and presidents,
operating as a | eading I ight in interna
Secretariat was constantly imperilled by its location in war zone; the future of
Phel ands Labour Of fi c ameaightyeesentuldof Phaan:u r e .

Roger Makins observethatn ot hi ng coul d o6eradicate [ Le

#0Cadogan to Lester, 23 June 1941 (UNO®ygte archives, S.L.P., p. 808).
1| ester to Hambro, 26 Sep. 1940 (UNOG, private archives, S.L.P., pp)623
#2Telegram from Sir Cecil Kisch to Lester, 2 Oct. 1940 (L.N.A., O.S.G., S 563/2/13).
23 Reports of the various meetings of the Supervisory Cogianisl9414 (L.N.A., O.S.G., S 563/2/3,
S 563/2/9, 563/2/11).
z:: Lester to Sweetser, 4 Oct. 1941 (UNOG, private archives, S.L.P., p. 843).
Ibid.
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fell ow P%Lesseh aceused ®helan in particular of adopting a cavalier
attitude towards the budget, of acting on the principle thawvbik was so vital that
6funds woul d b*¥Defnanstratidg tife same itiative s Winant,
Phelan was more than willing to adopt a proactive approach to securing the
necessary funding for the work of the Labour Office. The independent ,stvagk
prevalent in the I.L.Q manifested itself clearly when Phelan requested that member
states be permitted to make separate contributions to the League and the technical
services. According to Phelagreater financial autonomy from the League was not
soudht until the war years as until then the financial arrangement was convenient for
member states when making their contributirfsPhelan later came to the
conclusion that there weiseveral Latin American nations as well as Canate
I.LL.O.6 s h o syt whichdesimetl to support the technical activities alone, to the
exclusion of the contribution owed to the League Secretatiakhis proposal
contravened traditional protocol, undermining the cohesion of the League apparatus
as well as the ultimate finarmal authority of the League over the I.L.O. Though
Phel ands pr opos avasingieavehe bLtO0 distariespuggledor i t
emancipation from its parent organisation.

Tensions came to a head at the meeting of the Supervisory Commission in
Montreal in August 1942 where Phelan was placed under an intense amount of
pressur e from the Leagueds treasurer,
However Phelan responded, quite reasonably, that the I.L.O. was receiving more and
more requests for workn fact according to Phelan, as the I.L.O. was obliged to
work with a reduced staff on an expanding programme ofyastreconstruction
studies, the Labour Office was arguatitysier than ever®® Instead Phelan
proposed that the instalment of funds he t.L.O. be spread out more so that it
would not fall within the budget of 1943. This was accepted by a weary Supervisory
Commission despite the objections from Jacklin that this constituted no sacrifice on
Ph el a n? RenéCharron observed of the fidant wartime approach of the

I nternati onal Labour Of fice; 60t hese peop

#°Note by Makins, 11 July 1942 (T.N.A., FO 371/30988).
7| ester to Jacklin, 11 Nov. 1941 (UNOG, private arel, S.L.P., p. 885).
*phel an, 6Some reminiscences of the Internationa
29| ester to Makins, 4 Apr. 1941 (UNOG, private archives, S.L.P., p. 745).
zsz hel anPearbHatbaret . L. O. Sudieskivi (2954, ®.204.n
Ibid.
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b ol & JThese developmentexposedt he | i mitations to L«
administration of the League apparatus aetnonstrated¢hat he was lasg the
battle tokeept he entire structure intact. Leste
because of his nationality or because of any shortcoming in his personal qualities.
Rather his already difficult task was compounded by the fact that the League
apparatus was already splintering by the time he assumed office due to physical
separation and mounting rivalry.

Phelan on the other hand was able to expand his authority over th&14..0
budget precisely because of the growing dissonance between teéa8atand the
technical services. The confidence of the I.L.O. was also enhanced by the certainty
derived from the New York Conference that it enjoyed strong political support.
Makins conceded to Lester that the acting secreggangral could be forgivefor
regarding the effect of the New York Con
the institutions of the Leagued and enha
of all proportion to that of thelLeague] Se c r e °aHoivever,. like the
Supervisoy Commission, the Foreign Office favoured the prioritisation of the I.L.O.
overt he Leaguebs interMakiimannawr ctieitl haster &ii
if further economies are made they should be made in the Secretariat and Princeton
organisatios rather than in the International Labour Office. Such a course of action
would be justified by the fact that the I.L.O. is able to do more active work in
wartime than ®hToée IL.6.angsi aguably thee lardest drgan of
intergovernmental cqaeration during the war whose Secretariat was able to directly
assist and advise national governments. Though the Geneva Secretariat remained an
important link with continental Europevith its Rockefeller Library continuing to
function as a vital channébr social and economic intelligendé,could not match
the level of publicity and governmental support enjoyed by the League.

Jacklin claimed that as the I.L.O. enjoyed such powerful political backing its
of ficials felt that doét laey? bthisnnglugédthe anyt h
encroachment of the | .L.O. on the work

pointed out that while the manifold activities of the League allowed it to pursue a

62| ester to Loveday, 13 July 1942 (L.N.A. O.S.G., S 558/4/5).

53 Makins to Lester, 2 Jan. 1942 (UNOG, private archives, S.L.P.).

%4 Note on the political aspects of the work of the Supervisory Commission by Roger Makins, 14 July
1941 (T.N.A, T 160/1353).

25| ester to Makins, 3 Nov. 1941 (UNOG, private archives, S.L.P.).
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more comprehensive programme of international cooperatiase activities risked

pulling the organisation in different directioff.In addition, the division of labour

bet ween the Leagueb6s various agencies We
partly due, as Gh®bal i poi nt etichnical t , t o
organisations were allowed to grow for twenty years without any coherent design

being imposed on thefi’ The Bruce Committee constituted a belated attempt to

Il mpose greater definition anwbrkbubihwvesi on o
too lae to influence the wartime relations of the disparate technical organsatio

While this fluid division of laboucould result in collaborative efforts as mentioned

above, it could also result in tense demarcation disputes. Early on in the war

Loveday cafided his fears to Lester that, as a result of their closer relationship with

the | .L.O., the Washington and Ottawa go
candl es 6 oHThis waald &lowFPhadan to direct studies on economic
policythatweret r adi ti onally the provenance of L.

Secretariat. Loveday could be assured that the dgior@iffice was not anxious to
engage in a wartime 4&ructuring of the international civil servicRoger Makins
was adamant that, whiklke 1.LO. enjoyed a broader base of support, every effort
should be made to ensure that the admin
conducted d6éon prudent and -warstractuievare i on al
preservecandthed | e g a |l ir tay olsdnvédagorg as it remained possible to
do so?®*

To address the mounting tensions, I.L.O. officials were dispatched to the
1942London and Princeton meetings of the Economic and Financial Committees of
the LeagueAn informal agreement was braled recognising the division of labour
between the E.F.O. and the I.L.O. in reconstruction studies. The I.L.O. consented to
limit itself to labour issues and to the social implications of economic reconstruction
inordertoavoi d o6frictiwdn hort hceu pMoirdka toifonLéov e d a
Princeton and Genev&’ Whateverthe assurances of the British Foreign Office and
of the I.L.O, it was the attitude of the United States that determined the future role

of Phel ands or gani s &avouredrnhe extemsien obitheS.Lddsg ov e r |

2% Clavin, Securing the world economy: the reinvention of the League of Nagiofs

*"Gh®bali, 6The League of Nations and functionali
28| oveday to Lester, 1Nov. 1940 (L.N.A., O.S.G., S 558/4/1).

%9 Note on the political aspects of the work of the Supervisory Commission by Roger Makins, 14 July

1941 (T.N.A., T 160/1353).

2phelan to Lester, 12 May 1942 (L.N.A., O.S.G., S 558/4/5).
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mandate in the economic field as it was then the tarye organisatiorthrough

which it could develop its idea®n postwar planning?’* Clavin recently
demonstrated how the different priorities and methods of theéDEand the I.L.O.

reflected the divisions in th&nited States Congres$he policies o f Lovedayo:
group appealed tthe advocates of liberal fremarketeconomicswhi | e Phel an
group enjoyed stronger ties with*?the 1| al
was difficult to predict which group would enjoy the ultimate ascendancy until the

U.S. government became more explicit in its peat economic and social policies.

In conclusion the League retained a significant technical presence in the
years 194€B. Geopolitical factors played a central role in defining the scope and
character of the work of both the Geneva and North American branches of the
international civil grvice. Throughout its histothe League was forced to adapt to
and reflect the @urse of international affairs; during the Second World War its
international civil servants tried toome toterms with the growing international
influence of the United State3ust as the League of 1939 was not the same League
as 1920, the League of 194asvdifferent again. As discussed, inteim@dlism was
a relative conceptmember statesand indeed League officialsften expected
di fferent t hings f r oFor sonieeleaguepffictals tthe e x per
international organisation was an objective dstairce, an inclusive Society of
Nations; for others it was a moral and ideological support to a wartime alliance, an
exclusive League. While the disparate agencies continued to share the same funding
and liberal democratic identityhe institutional unit of the League of Nation was
fatally underminedduring the period 1944B. The disagreements ov
political (or apolitical) role, the location of headquarters and divesion of the
budgetdemonstrate that there was no such thing as a singifed League of
Nations. By 1943 the League was really a collection of increasingly autonomous
agencies. In the early years of the war, these technical agencies were broadcasting
their postwar plans within an official vacuum. National governments,i@aerly
those of the great powers, would not begin to exchange coherent ideas-amapost
planning and reconstruction untdte 1943 at the earliesthe extent to which the
technical organisationaould succeedn influencing the type of peaadestinedto
emerge depened on the extent to which governments were willing to include them

2L Makins to Lester, 2 Jan942 (UNOG, private archives, S.L.P.).
22 Clavin, Securing the world economy. 270.
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in that process. The technical organisatioagied the ideological baggage of their
parent organisation and were often very happy to do so. This ideological baggage
assuned a greater complexity withithe emergingnternational order, presaging a
further assault on the institutional undgfthe League of Nations.
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Chapter four: The Leagunenibsrstatesandiisplace r el a't
in a shifting international landscape 19404

The Leagueof Nations could not function as an intergovernmniah
organisation during the war. Howevedid not exist independently of the will or the
influence of its member states whose aspirations for peaceful internationalism,
howeverconservative, continued to be invested in the Ledgie i nt er nat i on:
service The League of Nations was an organisation that insisted upon the inviolable
sovereignty of its member states. Thus membership remained of significant value
and constituteda badge of independence to those insecure states and erstwhile
governments of uncertain legitimacy. This chapter examines the impact of the
domestic andforeign policies of both membeand nommember state on the
operation of theLeague of Nations duringhe years 194@. Though sustained
through the war by the support of its members, a quartet of states would have the
most profound i mpact on the -Woeprappeetsds war
the United Kingdom, France, the United States of Amennchthe Union of Soviet
Socialist Republics.

The United Kingdom and France formed the old guard of the Geneva system,
determining the policy of the League Council in the hvtar period. After 1940 the
Leaguerelied heavilyon the support of the Britishnipire as it came to grips with
wartime curtailment of French influence on the world stage. League officials also
had to contend with the emerging titans of the U.S.A. and the U.S.S.R., as they
strove to preserve some technocratic continuity between thetetdational system
and the newAs discussed galist accounts of theeagu® historytend todepict the
organisation as hopelessly out of touch with therd reality of international
relations’ In fact League officials were very much alive to the pterities of
international affairs as they sought to influence policies onwastplanning and
reconstruction. That i's not tore weseaag t hat
prepared as Avendb erase the liberal ethos of their work. However they rneca
increasingly aware that the new international order that was beginning to emerge
needed to present a profound break with

The structural weakness and congenital flaws within the Geneva system hung like a

! See for example Niemey&s The bal anmkbe ksdague oé xpRandQaregnt 6, pp 5
Conditions of peage. 164.

180



millstone around the neck of every League official who sought to influence and
advise national and international policy. Under these conditions th@a § u e 6 s
technical organisationsere obliged to project an artificial dissonance between their

work and that of tfa 6 pol i ti cal 6 League. This exer
demonstrating that while the League was presenting the international community

with many faces by 1943, all of them were infused with the same poideratity.

League membership as an indiator of the vicissitudes of both the national
experience and international relations 194.
As discussed in chapter one, public prefess of support for the Leagughile not

painless for the neutral member states, allowed governments to projechcatass

with peaceful internationalism without having to fulfil the accompanying
responsi bi |l it idgp®maticArganstwere suspenaey dwidgshe war,
League membership would require even less policcahmitmentfrom member
states. All thatvas required was the necessary moral and financial support to ensure
that the international civil service remained an important agent in the social and
economic spheres. Although the League was never quite as exacting on the treasuries
of member states ats successor, certain countries, facing wartime occupation or
austerity, found it difficult to justify continued payment to the League bufiget.
While two thirds of member states kept up their contribution to League income, they
did not always do so byh¢ deadline of each financial period and this compounded
the problem of the mounting arrears faced by lthagueTreasury’ By 1945 the

total number of arrears had accumulated to 4,241,042 C.RABm 19405, as
contributions steadily dwindled, the Treagwf the League resorted to a greater
reliance on its working capital furidThis was money member states invested

the League and which the Leagueedsury held in trust fohem. As discussed in

chapter thregthe growing paucity of funds compoundéd sense of rivalry between

% By 1950 the combined budget of the entilgited Nations Organisation was fourteen times that of
the League. See Arthur Sweet s eWarldAiférsaxie (f92),t i ves or
p. 72.
jNote prepared by the Treagwof the League of Nations, Feb. 1945 (L.N.A., O.S.G., S 3/).

Ibid.
® Memorandum by the acting secretane ne r a | O0Financial situation on 3
(L.N.A., 0.S.G., S 553/1).
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the disparate technical agencies, undermining the institutional unity of the
international civil service.

The failure on the part of member states to meet their financial obligations
cannot be solely attributed to the wartimeductions in national expenditure.
Member state contributions were by no means set at an exorbitantly high rate and the
fiscally conservative Supervisory Commission was never eager to increase
contributions® In an increasingly polarising wartime climati, was political
considerations that determined the relations between the League and its member
states. As Patricia Clavin argued, because the nation state played a decisive role in
defining and shaping transnationalism, transnational encounters in teravan
years often reveal much about the domestic contexts and conditions within those
states themselvesWithin the heightened atmosphere of global war, this maxim
proved even more compelling. The manner in which states reacted to the League
during thewar serve as a clear reflection of the evolution of world affairs and the
changing fortunes of the war. In turn, the national experience conditioned the
wartime eyerienceof the international organisation. Domestic disorder, shifting
alliances and crisesf sovereignty among member states impacted heavily upon the
League apparatus.

As discussed in chapter three, membership of a perceivelipgd League
impelled neutral Switzerland to withhold its contribution to the organisation. Sweden
was also in afqgcarious situation where the League was concerned, with its foreign
policy placed under intense scrutiny by the Axis poW&weden had been obliged
to disassociate itself from the League resolutions of December 1939 to avoid
increasing tensions with Geany’l n Augu st 1940 Swedenodos m
affairs stated that the government o6did
the League budget, as in its eyes, 0t he
f u n c °The politiéal implicationsf such a move were not lost on the Swedish
press. The following day th8ociatDemokraten the organ of the Swedish Social
Democratic Party (the party of Prime Minister Per Albin Hansson, then leading a

broad coalition government) expressed its oppaositiothe idea of Sweden turning

® Secretariat memorandum, 29 Oct. 1944 (L.N.A., O.S.G., S 553/6).

"Clavin, 6Conceptual iesni ntghei mtoerrlndatwiaornsadl,i spm blet we

! Levine, 6Swedish neutrality during the Second Wo
° See for example P. Hjelt to Joseph Avenol, 8 Mar. 1940 (A.F.M.F.A., 6PAAP/33, f. 188, p. 2).

19 British legation,Stockholm, to Lord Halifax, 28ug. 1940 (T.NA., FO 371/24443).
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its back on the League and all that it stood*fakccording to the newspaper, for

countries sharing the same democratic traditions as Sweden, voluntary cooperation,

through the mechanisms of an international organisatias, ttvemost appropriate

meansof promotingpeace-? This article further underscores the value of the League

as a barometer of liberal democradye SociatDemokratenstated that it was not

overly important if Sweden left the League should the country bkngvto

participate in a new system of internat.i.

the action of Romania and the Baltic states at this time [countries no longer

associated with the League and which were under the influence of Germany and the

Soviet Union respectively], Swédenods resi
Neutral states such as Sweden and Switzerland were obliged to maintain a

precarious balance as their appeasement of the Axis powers, from whom the threat of

invasion loomed promantly, risked the complete alienation of the Allied bloc

whose war aims shared a clear affinity with the Covenant. As Lester wrote to

Professor Oaten Unden, a leading Swedish academic andelongupporter of the

League: o1t has s e e nlemrtforevthat yhe maynernt eoh t t o

contributions would not have been regarded as aneutral act; on the contrary it

mi ght even seem that the ré%TihealLetaggudts

relations with the European neutrals was thus complex; theofaclear consensus

on whether the League should function as an Allied satellite organisation or an

objective vehicle for technical cooperation resulted in the increasingly ambivalent

place of neutrality within the League apparatus. Of the five Europeaartras that

maintained their neutrality during the $end World War, four retainedheir

member ship of the League of Nati ons. Fr a

out of the remaining European neutr8lweden, Switzerland, Portugal athe Irish

FreeStatethe fulfilment of financial obligations was confined to the last two states,

who shared closer political, economic and military ties to the United Kindd@tme

Irish Free Statevas not preparetbb renounce League membership Temiseach

Eamon de Vara believed that while neutrality had isolated the state, renunciation of

! SociatDemokraten17 Aug. 1940, translation available from (T.NA., FO 371/24443, f. 94, p. 2).
2 bid.

3 bid.

14| ester to Professor Oaten Unden, 16 Jan. 1942 (L.N.A., O.S.G., S 556/7).

'3 For an overview of both Portuguese arigh foreign policy during the Second World War see
Packard;The European neutrals in World War fi. 261, p. 289.
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League membership would isolate it furthfhis is indicative of the inclusive
internationalism practised in the League Assembly of 1939 that was imperilled by
the proAllied policies of the transferred missions. As a result of their closer trade
and cultural ties to Germany, Sweden and Switzerland could not afford to offer their
unreserved support to the Leadd®lor, however, as th&ocial Demokraterand

Lester observed, could dif sever links completely with an organisation whose
Covenant articulated the cherished democratic traditions of their respective states. As
Swiss federal papers indicate, the Bern governmentewhbrciding to adopt a certain
reservetowards the Leagueecognised that it could not withdraw entirely from the
organisation if it wished to avoid overt identification with the Axis pow&FEormal
renunciation of League membership on the part of Sweden and Switzerland never
transpired as it risked compoundiring tcontroversies of an already biased neutrality.
The League Covenant amounted to an almost religious consecration of national
sovereignty, a concept of great importance to states with a proud history of
independence. As a columnist in theurnal de Genévargued, the adoption of
neutrality by the Swiss Confederation would be meaningless in the absence of full
and complete sovereigntyBy retaining its membership Switzerland was able to
demonstrate that its foreign policy was its own to decide.

The neutal states had to bear in mind the significant pattern of withdrawals
from the League on the part of governments whose domestic and foreign policies
were undergoing dramatic evolutions. In the years B%he following countries
notified the League of #ir intention to terminate membership: Albania (April 1939),
Hungary (April 1939), Peru (April 1939), Spain (May 1939) and Romania (July
1940)%° This spate of withdrawals inspir&ime Magazing o dub t he Leag:
League o f? Apae framoRergwhese dvithdrawal reflected the intemar
disenchatment of Latin Americans stategith the Eurocentric Leagu¢he above

countries were eitherduring this period,moving into the Axis sphere owere

18 Kennedy reland and the League of Natigns 245.

" For an overview of both Swiss and Swedish relations with the Axis bloc durir@ettend World

War see Levine. O0Swedish neutrality during the Se
Switzerland in the Second World War: responding to the challenges of th&tired, 1999), p. 31.

18 Report by the head of Foreign Affairs Divisiofitbe Political Department, 4 July 1942 (S.F.A.,

SDD, 60/006/486, p. 671).

19 Journal de Genéve3 Oct. 1942.

2 Foreign Office memorandum, 15 July 1940 (T.N.A., FO 371/24443, f. 91).

I Time Magazing24 Apr. 1939.
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transforminginto totalitarian states®® Those powers wdse foreign policiesvere
increasingly orbiting Berlin wereager to publicly disavow their affinity with the

League. It has already been demonstrated that the 1939 Winter War inspired member
states, assembled within the walls of th&lais des Nationsto launch passionate

tirades against the Soviet Union, but failed to extract the necessary military
intervention to safeguard Finnish territory. In the ultimate indictment of the

i mpotence of the Leagueds politi cthel or ga
Council, Finland was obliged to seek help from one of the traditional antagonists of

the Covenant. In June 1941 the Finnish army, under General Mannerheim, launched

t he Continuation Wa r agai nst t he Sovi e
Operation Bebarossa. In the week leading up to mobilisation, the Helsinki

government released the following statement to parliament:

Finland considerers that the activity of the League had ceased to be
manifested in the course of the war, apart from some tectsgctibns. In

1940 neither the Assembly nor Council had met. In the same year the
secretarygeneral had abandoned the League at the moment when it was
giving signs of dissolution. Taking account of these facts the Finnish
government had decided to supprélss League Section in the Ministry.
Finland had no further reason to continue to pay its contributions. Relations
between Finland and the League had thus found their naturéai end.

Then an erstwhile cbelligerent with Germany, Finnish association with a
body whose ideals conflicted so dramatically with the tenets of Nazi expansionism
was no longer possible. As discussed in chapter one, member states were more
inclined to uphold the Leaguedbds politica
that vuherable states such as Finland were forced into an uncomfortable marriage of
convenience with the power described by the French delegate in the Assembly of
1939 as the 6the first and chi®ef author
The outcome of German dnitalian offensives in Western and Southern

Europe also influenced the Leagueds rel al

2 pope AtkinsLatin America and the Gibbean in the international system. 244 The Peruvian
government, in tendering its notice of withdrawal
ideals of the Covenant and willingness 0 cooper ¢
telegram from the Peruvian minister for foreign affairs to the secrgeargral, 8 Apr. 1939 (L.N.A,,

general, R 3691/37692).

3 Note by Lester quoting the Finnish parliamentary speech from 17 June 1941, 25 Oct. 1943 (UNOG,

private archives, S.L.P.).

4 League of Nation®fficial Journat minutes of the hundred and sixth and hundred and seventh

session of the Counc®December 1939 and 14 December 1939 (T.N.A., FO 371/2440, p. 507).
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which voluntarily opted to become a-belligerent with Germany, for countries
unwi ttingly caught i ding enpiee, League menfbership t | e r
constituted an important form of protesty affrmation 1 n Edends wor ds
transience of t h & TBeSeastarat gsthbtisived Contacewitld
the Londnbased governments-exile of Norway, Belgium, theNetherlands,
Luxembourg, Czechoslovakia, Poland, Greece and YugosfaMizhael Kennedy
argued t hat Si X year s of war 6effectiv
membership6é for neutr al ZWhereas seutmliyavhs as t
facilitated within the League framework, even during the war, this would not prove
the case within poswar internationalism. However, for those small states whose
neutrality was violently breached by the Axis bloc, wartime membership of the
League served as amportant bridge between prear and postvar international
cooperation.

Continuedassociation withthe League, the mouthpiece of international law,
was a useful mechanism through which the governmereggile could insist that
their homelands remaineddal entities. With the suspems of the Assembly and
Council there lacked a platform through which the governmemexile could
affirm their loyalties to the Covenant. This was mitigated by an initiative on the part
of the British government. It becantiee practise othe Foreign Office to arrange
meeting between Britishcivil servantsand represntatives of the governments
exile in advance of the budgetary sessions of the Supervisory ComnifsEhoey
were presided over by Sir Cecil $6h, the Brish member of the Supervisory
Commission, and Seymour Jacklin, then resident in London. At a 1942 meeting, held
at the British Ministry of Fuel and Powe
government was attached to the principles of internatmmaperation for which the
League ?*srheoBeldianorepresentative echoed the British and American
attitude when he declared that 0t,he Lea

positingt hat 1t would be dunwi se tsomdthing t he

% Eden to Lester, 28 May 1942 (UNOG, private archives, S.L.P.).

% Memorandum by the acting secretaygneral on the financial situation on 31 December 1941, 8 Jan.
1941 (L.N.A,, O.S.G., S 553/1).

?"Kennedy,lreland and the League of Natigns 250.

%8 Note by Makins, 11 July 1942 (T.N.A., FO 371/30988).

%9 Notes on a mektg between British and Allied governments representatives of the League of
Nations, held at the Ministry of Fuel and Power, 28 July1942 (T.,Nr@ 371/30988).
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definitely bet e Yugoslav represemative, eeflectingpon the
continued potenti al of the organisati on,
League would again become an imPplmrtant
contrast to the cautious and parsimonious attitude of the Swiss and Swedish
governments, the governmeitsexile were eager to publicise their financial
contributions to the League budget. Due to the economic hardships incurtieel by
occuped territories andgovernmentsn-exile, the League Treasury reduced the
contributions payable by these states, sometimes by as much as fifty p&ritent.
representatives of the Allied governmeimsexile, present at the 1942 meetjng

stated hatalthough they could nofffard to pay the full amount owed to the League
Treasury, token contributions would be made to the butfgéhe Polish and
Czechoslovakcontribution to the budget was cancelled by the League at the
beginning of the war but both governments undertook tcentaten payment¥.

In his 1975 history of the League of Nations, Elmer Bendiner posited that the
wartime nucleus of th&ecretariatb h ol ed up RPakiHtesembledmptey
monks who illuminated ancient texts during the dark ages, oblivious t@tharlsm
t hat raged ®athownd st haenm.ibnhaccurate repr es
wartime history, national and international developments informed, inspired and
challenged the social and econonpmogrammes of the Geneva Secretadad
shapedhe working conditions of League officiaf§ As discussed in chapter tyibe
fall of France sparked an intense internal crisis in the Secretariat. However it did not
immediately result in French withdrawal from the League. The actual moment of
withdrawal blindsided tle Secretariat. Until early 194the French contribution to
the League budget was duly paid by the Vichy government. In keeping with the
fiscal policy devised for invaded territories it was agreed by the Supervisory

Commission to reduce the set kel contribution by fifty per cent in view of the

% Notes on a meeting between British and Allied governments representatives of the League of
Nations, held at the Ministry of Fuel and Power, 28 July 1942 (T.,Nr@ 371/30988).

%1 Notes on a meeting between British and Allied governments representatives of the League of
Nations, held at the Ministry of Fuel and Power, 11 July 1942 (T.,Nr@® 37130988).

%2 Note by the acting secretaggneral, 29 Oct. 1944 (L.N.A., O.S.G., S 553/5).

% Notes on a meeting between British and Allied governments representatives of the League of
Nations, held at the Ministry of Fuel and Power, 28 July 1942 (T.,NH2 371/30988).

% Notes on a meeting between British and Allied governments representatives of the League of
Nations, held at the Ministry of Fuel and Power, 11 July 1942 (T.,Nr@ 371/30988).

% Bendiner A time for angelsp. 401.

% See theReport on thevork of the League during the war: submitted to the Assembly by the acting
secretarygeneral(Geneva, 1945) for more details on the various studies produced by the
international civil service which were of immediate relevance to a world at war.
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harsh austerity incurred by defeat and occupatidthe Vichy government used

French funds deposited in the United States to meet their financial obligation to the

League. For thesaifds to be ddlockedVichy needed to secure the permission of

the United States Treasury Department. In February 1941 Lester undertook to write

to the U.S. government in order to assure the Americans that the funds were sought

by the Pétain regime on good faith and for legitenpurposes and would not be

used for purposes contrary Aemerican polices of neutralii The approach to the

United States was an agreed collaborative effort betweenVitley and the

Secretariat. At this time there was no indication from Vichy thatgtheernment

would, in less than two months, announce its intention to withdraw from the League.
Whil e P®tainds government initially u

the financial responsibilities incurred by it, it was locked in tense negotiationg with

power that was occupying two thirds of its metropolitan territdit the meetings

of FranceGerman Armistice Commission held in Wiesbaden in autumn 1940,

considerable pressure was applied on the Vichy representatives to interfere in the

activities of ®conded French international civil servan®i nant 6 stodeci si

transfer I.L.O. officials to Canada, a belligerent country within the British

Commonwealth, confirmed German prejudices towards the League for-#gliga

sympathies. The president of tReench delegation to the Armistice Commission

wrote to the French minister of national defence on 19 August 1940, outlining the

German position. According to this communication, the Reich Ministry of Foreign

Af fairs noted that tthenl .olbb.s@.rvse dp adrae nho

towar ds “Bledeen &artgr.Goodrich wrote that one of the motivations for

Wi nantdés transfer of the |1 .L.O. to Canad

was to ensure that no onrei ecnotuatdi ommids toafk et

Office.** For this reason the German delegation to Wiesbaden advised their French

counterparts that it would be O6opportune

Geneva' This communication caused considerable consternatidfichy and the

3" Memorandim by the acting secretageneral on the contribution of France to the expenses of the

League of Nations, 29 Oct. 1944 (L.N.A., O.S.G., S 553/5).

% Lester to R. de la Baume, 28 Feb. 1941 (L.N.A., O.S.G., S 553/6).

% paxton,Vichy France p. 33.

40 pregdent to the French delegation to the armistice commission to the minister of national defence,

19 Aug. 1940 (A.F.M.F.A., War 19385 Vichy, P 2804/12, . 7, p. 2).

“Goodrich, 6The developing programme of the | .L.C
“2 president to the Frenafelegation to the armistice commission to the minister of national defence,

19 Aug. 1940 (A.F.M.F.A., War 19345 Vichy, P 2804/12, f. 7, p. 2).
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Ministry of Foreign Affairs was not keen to weaken its involvement with the I.L.O.
A Ministry memorandum on the subject cited the long history of French involvement
in the formation and development of the I.L.O. and the reluctance qathef the
Vichy government, at this stage, to abdi
she has al Wiewrthelesscthe Frenetdwer@ not in a position to protest
too strongly. The need to placate Germany during these years assuanagteafer
I mportance than t he sitternatigngllinfuericealthqughe ser v e
for erstwhile collaborationists such BeerreLaval, those two objectives were not
irreconcilable®*

Accordingly, the Vichy government forwarded a communicatmriPhelan
protesting against the transfer and demanding the return of all officials of French
nationality to GenevZa Adrien Tixier, a French I.L.O. official, wrote to René Cassin,
the commissioner for public 1ins-bassedcti on
governmenin-exile, complaining that the French consulate in Geneva had been
instructed to deny visas to any French I.L.O. official intending to travel to C&hada.
This development placed Phelan in a dilemma. He was awareVtlhat hy 06 s
prohibition would create a conflicof interestfor French members of staff between
their nationalandinternational loyalties. Howevdirthe I.L.O. halted the transfer of
French officials it would constitute a ©0
a ut h §'Phelarywrode to the French governmeatlining the right of the 1.L.O.
to send its staff to wherever, hemestt he di
service; however Phelan accepted #rainch officialscouldnot be sent to Montreal.
Frenchofficials would either remain in Geneva or worktime small I.L.O. branch
office in Washington, where close links could be maintained with their colleagues in
Canadd®The Vichy government did not pursue
to retain its involement in the I.L.O., during this period at least, jarvath its
evolving domestic policies. When the Vichy Labour Chareoduced corporatism,

suppressed r ade wuni ons and the right to strik

43 Memorandum concerning French relations with the I.L.O., 3 Sep. 1940 (A.F.M.F.A., Wan%939
Vichy, P 2804/2, f. 26).
4 See Jacksorfkrance: the dark years 1940044 p. 227

“*Phel an, 6Some reminiscences of the International
46 Adrien Tixier to René Cassin, 30 Aug. 1941 (A.F.M.F.A., War 1839 ondon, P 1708/161, f. 4).

4" Phelan 6Some reminiscences of the I nternational L a
48 .

Ibid.
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government in thénternational Labour Revie®’ Indeed theinternational Labour
Reviewbecame increasingly preoccupied with describing labour conditions in areas
of authoritarian and totalitarian ruf8.However as the Ministry memorandum
demonstrated, I.L.O. membership providetimited meandy which France could
retainits6 p| ace i n t he ° Thisisdndicative of rble of iatermationas o6 .
organisations as important touchstones for independence and prestige.
Between the summer of 1940 and the spring of 1941 @ilitifighting and
intrigue at Vichy would result in the rise to prominence of Pierre Laval only for him
to be summarily, if temporally, replaced by Admiral Francois Darlan. On 19 April
1941 the admiral, in his capacity of minister of foreign affairs, dityea a curt
telegram to Geneva announcing that Franc
from the Leagued, and reserved the right
I.L.O. at a later daté Lester received this news with some surprise. About six
weeks prior to the notice of withdrawal,
made a visit to Vichy and attempted to acquire some clarificatiaecent rumours
surrounding French membership. The Secretariat official consulted with Pierre Arnal,
the acting political director of the Ministry of Foreign Affgisho had previously
spent many years in charge of League matters aDthea i d. &r0al isfarmed
him that France had no intention of withdrawing from the League. According to
Arnal sucha move would be contrary to the general policy being followed by France
which was to 6await develoPmentso before
The records of the Ministry of Foreign Affairs demonstrate that Arnal had not
tried to deceive the Secretariat as terfeéh intentions. According to these sources,
while the decision to withdraw from the League may have been a long term goal, its
eventual execution was swift and resulted from a personal directive from Admiral
Darlan. According to Arnal, since the summer 1¥4Q the prospect of French

withdrawal from the League was raised twice by the government. The first time was

Worl d Ward in Jasmien Van Dael e, MagdVveydeRodr i gue
Linden (eds)).L.O. histories: essays on the International Labour Office and its impact on the world

during the twentieth centui@ern, 2010), p. 346.

®Goodrich, 6The developing programme of the | .L.GC
1 Memorandum concerning&nch relations with the I.L.O., 3 Sep. 1940 (A.F.M.F.A., War 1839

Vichy, P 2804/12, f. 26).

%2 Admiral Darlan to the acting secretaggneral of the League of Nations, 19 Apr. 1941 (A.F.M.F.A.,

War 193945 Vichy, P 2804/12, f. 47).

%3 Lester to Hambro21 Apr. 1941 (UNOG, private archives, S.L.P.).

“Jaci Leigh Eisenber g, ?6éranaegandghel.LeO. diting theSedorsd vr ai e F
2
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i n the aft er havindgofficeef howewertineogbvérsment felt that the
resignation of a French secretaygneral made it clear thatdfce did not seek to be
as active in League affairs as it once had Bé&his attitude is emblematic of the
early stage of the Vichy regime. The original intent of the Vichy government was to
retain as much of the independence the armistice allowedahérno make tentative
efforts to salvage some of that which was lost. However with the ascendance of
Laval and then later of Darlan, the intent, among some, but by no means all,
member s of P®t ai nds cabinet, was its 0 sec!
empire in the G¥hiswoud eatailgoing &ove and beyond the
provisionsof the armistice in terms dhe corncessions offered to the Germans; such
a policy sealed the fate of French membership of the League.

According to Arnal, the send time the question of French withdrawal from
the League was raised was -1y AdJaacksonhassr al 6 s
shown Laval was O6never i deal®Thacontroversiebut t h
HoareLaval Pact of 1935, which ignored tlgplomatic role of the League in the
Abyssinian crisis, attested to this. Under Laval a text, intended for the Secretariat,
was prepared in late 1940 informing member states of French intentions. It was
agreed in principle that France would eventuallyhditw from the League but the
government decided to postpone notification and continue to meet its financial
obligations®’ This decision reflects the heightened predilection for a foreign policy
more exclusively concerned with FrarGarman relations durinthe Laval era. The
temporary replacement of Laval with Darlan did nothing to reverse the
collaborationist course of the Vichy government. Darlan, at this time at least, was
convinced of an inevitable German victo
deusi on t hat Hi tl er woul d mak®Baréflytammce fih
weeks after Arnal és note revealed that t

withdrawal the Secretariat in Geneva received notification that France desired to

** Note by the office of the acting political director of the Ministry of Foreign affairs concerning a

question posed by the viggesident of the council, 10 Apr. 1940 (A.F.M.E.War 193945 Vichy,

P 280412).

% paxton,Vichy France p. 51.

°% JacksonFrance: the dark years 1940944 p. 131.

*"Note by the office of the acting political director of the Ministry of Foreign Affairs concerning a

question posed by the viggesident of the Council, 10 Apt940 (A.F.M.F.A., War 19345 Vichy,

P 2804/12).

®Robert L. Melka, 6Darl an #d4oied@mlofCereempoaaryy and Br i
History, viii (1973), pp 5960.
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leave the Leage. According to one insider at Vichy in touch with his Frepebrs

in the Palais des Nationghe decision to formally quit the League was not the result

of an ulti matum from the occupying p oW

initiative.>° Darlan returnedo Vichy from Paris in the middle of Apritequested the

League dossier and gave instructionsdarotice of withdrawals howi ng O6éper so

passionate vi eW4&hissupposedargipatsyufdr jthe te¢agué on

Darl ands part tublit Wtteranses of the dubjeati In August 0LR11 p

on theoccasion650" anniversary of the founding of the Helvetic Confederation,

Darlan sent his hearty congratulations to the Swiss, informing them that the presence

of the League of Nations in Geneva wag tonly fault he could find with their

country® Darlan also claimed that whée visitedLeague headquarters in 1930 to

view the construction of the nelalais des Nationhhe pr ophesi sed t hat

palace is finished”the League will be de:
The laissezfaire approach of the French Foreign Ministry to the conundrum

of League membership, indicates titaivas under no pressure from Berlin to quit

the organisation. Arnal was keen to stress this and &iyrm his note of the 10

April t hat amedndi d the Germans request t h

League®® It was the French themselves who were determined to sunder a previously

valued link with a world that lay outside the German sphere. Such developments

correspond t o P a xhbse rFi@rsch govemhrgeatmodfioials whbof t

envisaged France as potential helpmate of theGerman 6 Ne w Order 6:

0Col |l aboration was not a German demand

through sympathy or guile. Collaboration was a French proposal that Hitler

utimat el y  P*eVji e chtyediusciafion of French liberal internationalist

traditions was not the result of coercion but rather pure initiative. In 1940 Avenol

had been astonished to learn that the French government was not interested in his

vague proposalfor the transformation of the League into an instrument of the new

European order. Darlan however did not fail to recognise the incompatibility of the

%9 Lester to Hambro, 21 Apr. 1941 (UNOG, private archives, S.L.P.).

0 Ibid.

®l Gaztte de Lausann@8. Aug. 1941.

%2 Ibid.

% Note by the office of the acting political director of the Ministry of Foreign Affairs concerning a
question posed by the vigresident of the Council, 10 Apr. 1940 (A.F.M.F.A., War 1930Vichy,

P 2804/12).

® paxton,Vichy Francep. 51.
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liberal democratic League with that new ordirdeed, it cannot be incidental that
the notice of withcawal was issued against the backdrop of increased Franco
German cooperation. A few days after Darlan issued the notice of withdrawal from
the League, Vichhhegan to support Hi tl erdos®o Afric
provi de Rommel 6s ar rmyl1,100 rorried aamdt 300 lidigom i c a
vehicles®

Germanymay not have beerthe instigator of French withdrawal but it was
the inspiration. As the incident with the I.L.O. transfer to Montreal indicated
Germany was not apathetic to the Leagndtook notice ofthe Frenchmen working
at the heart of therganisation Berlin, like certain technical officials, identified the
League as a satellite agency of the Allies and its international civil servants as an
intelligence source for the enemies of the ReliciAugust 1941, dew months after
Darl anés notice of withdrawal, twee Ger ma
to Fernand de BrinonVichy6 sepresentative in the occupied territosingling aut
Andr ® Ganem of t he edimagBeod Barius Niploaftma t i o n
[.L.O.06 sucleuswhich remained in Geneva. According to the German ambassador
Ganem was devoted t°bAbeiz@RargedlViple withgnginp agan d
contact with prominent leaders of the former Popular Front such as Leon Btlm an
accusedhe I.L.O. officialof making frequent trips to neoccupied France so that he
could pass on information to the British consul in GerféWis was in fact true on
Vipleds part and he providedand deefGalul Il i
6Fr ee Fr en cihliondon® kbetmigentifiedboth Ganem and Viple as
being Jewish and requested that they be relieved of their functions. Darlan attempted
to assure the Germans that the matter was not serious, that Ganem had ienfact be
suspendedlike so many other officialsd ur i ng Avenol 6s campai
liquidation in the summer of 1948 Thus Ganem held no official position in Geneva;
the League was no longer responsible for his political activitiéecording to
Darlan, Viple was not inagc t Jewi sh but from oO0a f ami

D6AuvetTghnee badmi ral had no denial for Vip!

® JacksonFrance: the dark years 1940944 p. 181.
% Otto Abetz to Fernand de Brinon, 20 Aug. 1941 (A.F.M.F.A., War 14B¥ichy, P 2805/6, f. 69).
®7|bid.
% Viple to Lester, 5 Mar. 1943 (L.N.A., 0.S.G., S 553/6).
% Darlan to de Brinon, 17 Sep. 1941 (A.F.M.F.A., War 183%ichy, P 2805/6, f. 75).
70 ki
Ibid.
" Ibid.
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Free French but sought to remind the Germans that the personnel of the I.L.O. were
expected to remaincoéatl ooffmitheileds.sd ealseg i
those expectations were far removed from reality. With its social democratic
orientation, the I.L.& s of ficials a thed orgdnesatiengsathee s pi i
ideological antithesis to the authoritarianiamd corporasimof Vichy.

Under the terms of the Covenant, following a notification of withdrawal, two
years had to elapse for that withdrawal to be given legal effect. This gave member
states ample time to meet all outstanding financidigations to the League and
allowed them to reverse the decisibthey so wishedFrench withdrawafrom the
League waslue for legal activation iApril 1943. By that time the Allied Operation
Torch led to the loss of Vichy control of NosWest Africa and the occupation of
Francé s entire me t r o p oWehrinacht. Thé growing tivalry y by
between Londotbased General Charles de Gaulle and Algiased General Henri
Giraud over leadership of mascentFree French authoritglso enacted important
repercussions for Frenchembership of the Leagi&From 1942 onwards there was
a push to reconcile Gener al de Gaul |l eds
Giraudds North African Administration. T
was indicative of the reality of its \wéme experience as an ostensibly functionalist
organisation prone to arousing politieadd diplomaticcontroversy.

Against the backdrop of the French domestic situation, the aggéingral
recognised an opportunity to secure some positive propagandhefd.eague. In
March 1943 Lester wrote that did not want to see the historic link between the
League and Francgunderedb i n t he h u-thia O 13iFebruaryolP43t o
Lester wrote to William Strang in the British Foreign Office stating that he was
6naturally concerned to maintain the Lea
particularly that France should not | eav
a c t {°hbester dutlined to the Foreign Office several initiatives which he believed
coudr esci nd Darl ands notice of withdrawal

either jointly or separately by de Gaulle and Giraud renouncing the validity of

2 Darlan to de Brinon, 17 Sep. 1941 (A.F.M.F.A., War 183%ichy, P 2805/6, f. 75).

"3 For further information on the Vichy and Free French elements dtnisgeriod see Jackson,
France: the dark years 1941944 pp 44759.

™ Note on France and the League of Nations by the acting seegetaeyal, 12 Mar. 1943 (L.N.A.,
0.S.G., S 553/6).

5 Lester to William Strang, 13 Feb. 1943 (T.N.A., FO 371/34517).
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Darl anés notificati on ®Acoordipdito Lestemaneitual he de
declaation on the part of the generals would be beneficial to Franceoati
purpose of creating a recognised provisional governinegxile. He argued that the
6outl ook [was] generally sympathetic to
fulercooper ati on bet ween’ Wivever thid waas theldifiduity Ga u | |
in leaving the mitiative with the two generalseither carried any legitimate
governmental authority and neither could claim to speak for the whole of France.

In his communicatio of 13 February Lester also mooted the possibility of
the United Kingdom and other League gove
arein a position to freehd e c iFdeadhce woul d o6have fRer pl :
This scenario would set an unusualged@ent as in the past the League permitted
authoritarian governments to speak as the legal representatives afetipsctive
countries. For instancie Secretariat never challenged Francisco Franco when he
curtailed Spanish membership of the League9891and followed the example of
Britain and France in treating the new regime as the legal government of Spain.
According to Lesterthe latter approach in regard to the preservation of French
member ship could be approved dohave the Gaul
advantage of another political reassurance to the people of France that free nations
were acting as a kind of trust®Teefacf Fr an
that Lester was ready to overlook League protocol in order to safeguemdhF
membership of the organisation was a reflection of the historicriamme of France
to the creation and development of the League of Nations.

On 2 March 1943 William Strang wrote
position. According to Strangsdar as the British were concerned, the legal position
was that 6Darl an was entitled to speak
which notification was given and that 06n
could legally be held to canceleth Fr ench gover nfl@hecracal not e
factor determining the British position was that in 1941 the vast majority of member
states, including the United Kingdom, accorded the Vichy regime recognition as the

legal government of Fraeg¢even if tley did not retain diplomatic relations witheth

®Lester to William Strang, 13 Feb. 1943 (T.N.A., FO 371/34517).

" bid.

"8 |bid.

“Lestero6s note to the Supervisory Commission, 30
8| ester to Strang, 13 Feb. 1943 (T.N.A., FO 371/34517).

8 Strang to Lester, 2 Mar. 48 (T.N.A., FO 371/34517).
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regime®? There was thus no compellingcds@r t he nul | i ficati on
either 1941 or 1943. Furthermothe League was not in a position to recognise the
authority of Generals Giraud or de Gaulwhose faltering attempts at forming
effective government or military command in exile, either jointly or independently,
failed to inspire confidence in Britain or the United States. Dependent as he was
upon British support, Lester had no choice butéaoehd Whi t ehal | 6s adyv
the matter. Lester, like Avenol, learned that that there was a crucial limitation to the
political influence of the office of secretaggeneral. While the secretaggneral
coul d advi se govVver nme aratonal funttien meantahgtthe 6 s |
could not achieve his political ends if they were not prepared to listen to him.

While the secretargeneral could not embark on any attempt to preserve
French membership, it was clear tisaime ofhis French colleaguesould not be
induced to ignore this matter and they found willing collaborators among members
of de Gaulle and Giraudbdés rési Maes usONe p
previously under the suspicion of the Reich Foreign Ministry. Viple has been
chaacterised in previous historiography as being anxious to accommodate Vichy
within the I.L.O., despite its controversial labour practices, so as to ensure some
semblance of French participation in the organisatidtiowever, by 1943Viple
supported the effts of the Free Frencdif.He was in close contact with René
Massigli, the ondime head of the League of Nations section at@Qhe a i d,oOr say
who went to London in January 1943 to serve de Gaulle, first as commissioner for
foreign affairs, then as his amdsador to the United Kingdom. According to Viple,
several suggestions on the subject of French membership of the League had already
reached Oour friend Massiglidéd by March
something to be done on the subf@dEormer Legue officialswere prominent in
the Free French movement Among de Gaull ebés first fol
Cassin, one of the future architects of the Universal Declaration of Human Rights.
Cassin served as the French delegate to theueeafyNationsfrom 192438 and

strove to trarsform the Asembly from a forum of world peace to a juridical

8 Strang to Lester, 2 Mar. 1943 (T.N.A., FO 371/34517).

®Eisenberg, 6Laquelle ®tait |la vraie France?d, p.
8 Benoit Marius Viple to Lester, 5 Mar. 1943 (L.N.A., O.S.G., S 553/6).
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Assembly**Cassi n was det er nirea rehcmovemeént stoaeld Ga u | |
usurp Vichy as the recognised government of Frahde. additon, Avenol 6s
predecess as deputy secretageneral, Jean Monnegperatedas an advisor to

President RoosevelBy 1943 Monnet wasrying to entice Giraud away from his

past loyalties to Pétain and to stir thengral into healthier relations with the

Allies.®8 The political epediency of retaining a connection between France and the
League, as a means of chall enging Vichy.
figurestrying to create a rival government authority.

Events came to a head with the intensification of effortsthan part of
Frenchmen, in both London and Algiers, to bring de Gaulle and Giraud into a closer
working relationship. Robert Mur phy, Ro
i nformed Gener al Georges Catroux, De Ga
government thought it opportune for France to retain a connection with the League
and the 1.L.0%° Without recognising any government of France, Murphy predicted
that continued French commitment to peaceful internationalism would have positive
implications fa the postwar international ordetf’ With American support acting as
the catalyst, both Generals Giraud and de Gaulle dispatched telegrams to the
secretarygeneral on 16 April 1941. In his telegram Giraud informed the secretary

general that:

Frenchmen apresent free to express their will cannot accept as effective the
notification which was given to you on April $91941 without having

allowed the French people [who were] deprived of the possibility of
expressing [their] sovereignty through their lagaie representative®f
expressing their wi shes and opinion
League of Nations. In consequence | beg you to grant your kind
consideration to the fact that this notification, given under foreign pressure,
cannot be validad [and] that France continues to be a member of the League

of Nations?*

De Gaull ebébs telegram contained the sc¢

admini strationds practical commi t ment t

% Jay Winter Dreams of peace arfdieedom: utopian moments in the™gentury(New Haven, 2006),
p. 107.
Ren® Cassin, 0Vi cFbrgigndffairskr(E41), p.A0B.nce ? 6 i n
8 Monnet,Memoirs p. 186.
8 Maurice Dejean to the Foreign Office, 14 Apr. 1943 (T.N.A., FO 371/34517)
90 i
Ibid.
%1 Telegram from General Henri Giraud to the acting secraganeral, 16 Apr. 1943 (L.N.A., 0.S.G.,
S 553/6).
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reminded Lester that hisondonbasedNational Committee had always kept the

League informed of the measures taken with regard to the territories entrusted to
France in the Cameroons and the Leaitich fell to Allied and Free French forces

in 1941)under the Mandates CommissirBoth generks denied the legitimacy of

Vichy, its right to speak for the French people and claimed that the decision to
withdraw was made under duress from Berlin. As we have seen this was not the case

but it was the presence of an occupying power in France anddhsupe it was

exerting on tk French government and economlyich allowed the Free French to

deny Vichyobés |l egitimacy. This was the mc
t hat Free France was the o6true Francebo:
illegitimate. The fact is importa®Wt both
While the generals sent separate communications, in each of the telegrams both men
acknowledged that they were acting in concert \hth other. The British Foreign

Office lear ned t hat t he Catroux mi ssi on w a
announcement & which was &éin exact accor
Generals GiraudlLeaxntderdes Gaiusliloen. 60 f the L
medium to bring greater cooperationweén de Gaulle and Giraud came to pass.

The telegrams were issued before de Gaul
Giraud, the new French Committee of National Liberation (C.F.L.N.) and marks one

of the first examples of cooperation betweenltbedon and Algiers administrations.

When the C.F.L.N. was formally established in June 1943, the seegetaeyal

received a formal communication frothe Committee, outlining itgolitical and

social objectiveg’

The League of Nations was an intergoveemtal organisation devoid of
supranational function. As such its international civil service did not have executive
authority to take important political decisions for its member states. While the
secretarygeneral and the Supervisory Commission couldf@cimember states in
matters of League procedure and administradianng the war years, the de Gatllle
Giraud telegrams raised a delicate political conundiugsterand the Supervisory

Commission could not afford unreserved acceptance of the de &ardled

92 Telegram from General Charles de Gaulle to the acting secggagyral, 16 Apr. 1943 (L.N.A.,
0.S.G., S 553/6). By this time thede French had gained military control over these areas.
®Cassin, 6Vichy or Free France?d, p. 106.

% Telegram from Lord Duncannon to the Foreign Office, 17 Apr. 1943 (T.N.A., FO 371/34517).
% Telegram from the C.F.L.N. to Lester, 17 June 1943 (A.F.MMar 193945 London, P 1708/160,
f. 14).

198



communications lest it alienate the vast majority of member states, who, if they
recognised any French authority at all at this stage, it was unlikely to be the fledgling
C.F.L.N*Thus Lester and the Supervisory Commission were obliged to remain
disaeet and adeptly avoided any pronouncements on the legality of the Free French
declarations. Rathéhetext of the telegramwas disseminatedn 20 April 1943 for
the o6informati athinafettemte thé generals Hambre simply
acknowledgedeceipt of the telegrams. He praised the Free French adherence to the
terms set by the Leagueds Mandates Commi
the war years) as an example of the O6spi
gave Ofadrteh ofn iantfeurtnat i on af®Intheaftermath and |
of thede GaulleGiraudtelegrams, the British concluded that there should not be any
difficulty in agreeing to Free French involvement in League affairs so long as they
did so as represatives of the territories which were in their control, rather than as
representatives of the government of Frafide. this way, by alluding to those
territories in the Cameroons and in the Levant which were no longer in the control of
the Vichy governmenithe Supervisory Commission was able to acknowledge and
encourage the Free French commitment to internationalism without recognising its
right to speak for metropolitan France.

The problem of the French contribution to the League budget would not be so
easily parried. Without procuring the express permission from member states to do
S0, accepting contributions from regimes of uncertain legitimacy risked embroiling
the League in a diplomatic quagmire. Denmark and Latvia caused similar problems
for the Supevisory Commission. Denmark was unique among the countries
occupied by Germany, permitted as it was to retain control of its own government
and police; thus the Secretariat addressed all Danish correspondence to the legal
governmentn Copenhagen. On 29 fust 1940Lester received a communication
from a Danish diplomat announcing Copenhagenods d e
representation to the League of Nations, close down the office of the delegation in

% For example, the British government, for example, did not recognise the C.F.L.N. until August
1943 and in May 1944 de Gaulle annoyed Roosevelt by changing the name of the C.F.L.N. to the
Provisional Governmentféhe French Republic (G.P.R.F.). See Julian Jacks@amce: the dark

years 19401944 (Oxford, 2001), p. 459, p. 543.

" Lester to Livingstone, 20 Apr. 1943 (L.N.A., O.S.G., S 553/6).

% The Times26 Apr. 1943.

% Harold McMillan to Eden, 21 May 1943 (V.A., FO 371/34517).
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Geneva, and cease t o' nahetsinmer oft1@43Carb t he
Hambro was approached by Henri k De Kauff
Washingtonwho expressing his conviction that the Danish government would soon
6pay al | a%De&auffnrsanniwas dismigsed byhis government in 1942
after signing, without permission, an agreement with the United States for the
military protection of Greenland and amidst worsening {D&ish relations was
recognised in Washingtors a virtual onenan governmerin-exile %> As member
states still recognesl the democratically elected Copenhagen governriambro
advised de Kauffmann that o6éthe most di sci
upd at t hat *8inilmeynirt 1943 the Ltativianévlinister in Washington
paid a token contribution tive League budget covering the years 194as well as
some of the arrears oddor the 1940 financial perioato the Leagu@& account at
the Bankerds Tr ust *@atimnmiaisteys andfcondis,whily o r k .
still recognised by the United Statasthis time were no longer recognised by the
vast majority of League member states following the Siagdn of the Bdic
statesin 1940. Hambro consulted with the British Foreign Office to determine the
appropriate action to take and it was agreedtth t he League O6ought
any action which might prejudice future decisions and which might embarrass loyal
me mb e r % Thastitenss decided that the money deposited by the Latvian
minister should not be touched buther left in a suspensaccountand could be
withdrawn byMinister Bilmanis if he so wishedl'he intent ofrenegade diplomats to
make a contribution to the League was emblematihedf e ague 6s r ol e as
of legitimacy and sovereignty

At a meeting in New York in JunE943the Supervisory Commission agreed
thatit could not acceptontributions from any source which was not regarded, by a
consensus of member states, as a legal governautnority°® The Supervisory

Commission decidetb obviate any political controversyith the C.F.L.N. and with

10 The Danish minister, Porf-Spain, to the acting secretaggneral of the League of Nations, 29
Aug. 1940 (T.N.A., FO 371/24443, f. 10%)azette de Lausann20 July 1940.

191 Minutes of a preparatory session of the Supervisory@ission held in New York, 9 June 1943
(L.N.A., 0.S.G., S 563/2/12).

19280 LidegaardA short history of Denmark in the 2@entury(Copenhagen, 2009), pp 165

193 Minutes of a preparatory session of the Supervisory Commission held in New York, 9 J8ne 194
(L.N.A., 0.S.G., S 563/2/12).

1% pid.

1% bid.

1% Minutes of a preparatory session of the Supervisory Commission held in New York, 9 June 1943
(L.N.A., O.S.G., S 563/2/12).
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