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Preface

Created by the Treaty of Versailles in 1919, the International Labour
Organization is approaching its hundredth year of existence. To prepare
this exceptional moment for an international organization, the Director-
General, Juan Somavia, decided to set up a specific project, the ILO Century
Project. The objective was threefold: to improve significantly the knowledge
on ILO history, to develop a historical awareness within the organisation,
and to reach out a broader public worldwide.

In relation to the knowledge development component, this meant to go
well beyond the traditional institutional narrative and adopt new perspec-
tives on ILO history. This was done by developing a close collaboration
with the academic community to encourage research asking new questions,
investigating new geographical areas, and using various methodologies
and historical sources. A very productive dialogue was established with
the academic world, and the Century Project has rapidly developed a wide
network of institutions and individual scholars.

The Project benefited from a very favourable climate, especially among
historians, as ‘global’ or ‘transnational’ history has become in recent years a
major trend in historiography.

More and more historians, questioning the paradigm of the nation-state,
are keen to investigate the complex relations and interactions between the
national and the international level and to focus on the global circulations of
ideas, practices and people. In that context, international organisations are
increasingly considered to be particularly fertile fields of study. This is parti-
cularly true for the ILO with its long history and its tripartite structure,
where not only governments but also employers’ and workers’ representa-
tives are involved. This growing interest of historians and the richness of
their approaches led the ILO setting up jointly with Palgrave Macmillan the
ILO Century Series, to encourage such researches and provide an adequate
framework for the publication of the most relevant scholarly works.

This book, edited by Sandrine Kott and Joélle Droux, both historians
at the University of Geneva, is the second volume of the series.! It brings
a totally new perspective to ILO history by applying, in various areas related
to the activities of the organisation, the approach and methods developed
by transnational historians. By and large, the authors do not take the ILO as
a self-sufficient actor pursuing its social policy objectives on the international
stage; in the various chapters, they go beyond the facade of the organisation
to analyse its internal functioning and its interactions with a huge variety
of actors involved in a complex interplay between the international, the
national and the local level.

viii



Preface ix

This focus on the actors, and not on the organization as an entity, provides
a better understanding of the mechanisms and processes actually at work. It
shows in particular the essential role in policy definition and implementa-
tion played, along with the ILO’s constituents, by a series of individual and
collective actors: experts, associations, activists, national or transnational
networks, ‘friends of the ILO’, various interest groupings, and outstanding
individuals. Throughout the chapters appears a whole web of actors evol-
ving around the ILO and interacting with it in many different ways. The
book also points to an important aspect, the real room for manoeuvre of
ILO officials in setting the policy agenda and influencing debates on social
issues, even against the interests of their nations of origin (in relation to
this, the issue of forced labour in the European colonies during the interwar
period is a particularly striking example).

The role and activities of the ILO are usually described through the three
main means of action of the organization: standard-setting, technical
cooperation and research. Here the scope is broadened, and the ILO is also
portrayed as a forum where ideas and expertise circulate and are exchanged,
where policy options are discussed and confronted, and where social mod-
els emerge and are promoted. In addition, the book provides interesting
insight into the complex process through which such models are or can be
disseminated. Interestingly, two chapters (16 and 17) adopt a different angle
on that aspect and analyse the very successful international promotion of a
new model on pension issues after the mid-1970s, radically different from
the previously dominating ILO model.

Finally, all the chapters lead to the overall conclusion that the influence
and impact of an international organization like the ILO cannot be judged
from the result of its own direct action alone. In the examples analysed
here, it appears that a crucial element is the capacity to influence national
debates and to strengthen national actors in their efforts to improve social
and labour rights. Ultimately, this book shows that the influence of the ILO
depends extensively on the capacity of national actors to make its standards
and policy recommendations prevail on national stages.

The ILO is often portrayed as an organization lacking ‘teeth’, as it has not
the direct means to enforce the international legislation it has developed
and is promoting. This book tells a different story. The ‘teeth’ of the ILO
are in fact mainly in the web of actors sharing its values and objectives;
its influence largely depends on them, on their strength or weakness,
especially at the national level, where social and labour rights are actually
implemented.

This book sheds a new light on the mode of operation of an international
organization and its involvement in policy formulation. Beyond the ILO
and international organizations, it provides unique insights on the current
globalization process and the possible ways and means for developing new
forms of global governance. In the preface to a book about the first ten years
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of the ILO, Albert Thomas, the first ILO Director, noted that his colleagues
and himself, while covering the recent past, were constantly having in mind
the future of the institution; and he added, as a former historian: ‘There is
no good history without such a concern. History is indeed the science of
the future.”?

It is under such auspices and with this belief that the Century Project has
been launched and the Century Series set up. This volume is a good illustra-
tion of what historians can bring to a better understanding of the time and
of the opportunities it contains for policy development. It convincingly
supports the idea that the combined action of a wide variety of actors, at
the local, national and international level, could lead to the establishment
of a critically needed social component in the emerging global governance
system.

Emmanuel Reynaud
Director of the ILO Century Project, 2009-2011

Notes

1. The first volume of the series is a study of the role of the ILO during the core phase
of decolonization: Daniel Maul: Human Rights, Development and Decolonization. The
International Labour Organization, 1940-1970 (Basingstoke: Palgrave Macmillan,
2012).

2. Dix ans d’Organisation internationale du Travail (Geneva: ILO, 1931), p. xi (our
translation).
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Introduction: A Global History
Written from the ILO

Sandrine Kott and Joélle Droux

More than a history of the ILO, this book aims to map out a global history
written from the perspective of the ILO, following the trend towards the
‘globalization’ of both the themes and practices! of history as a discipline,
for which the international organizations — and the ILO in particular — are
especially fertile fields of study.

History, in the sense of the science of the past, has always developed in a
dialogue with the present. Global historians are no exception: they scrutinize
and analyse the past in order to explore the phenomena of globalization/
internationalization,? how they operate and what their limitations are in
today’s world.3 In order to do this they first of all have to expand their
area of reference. Nations, regions and villages continue to be relevant
units for the global historian, of course, but they are viewed in terms of
their relationships with other areas, with a new focus on connections and
circulations, which tend to be neglected in a strictly monographic context.
It is possible to try to unpick the complicated web of these circulations and
identify ‘circulatory systems’;* it is also possible to seek the global in the
local itself, by working on the processes by which local and/or national
situations are becoming internationalized, or on the mechanics of interna-
tionalization itself.> In every case, international organizations make ideal
monitoring centres. Although this field used to be largely the preserve of
political scientists and specialists in International Relations,® historians
have recently started to take an interest in international organizations,” as
agencies generating knowledge rather than as agents of global diplomacy.
They consider them as forums where international flows take place and
are interested in how ‘international bureaucracy’® coordinates, organizes
and even drives these circulations. Furthermore, even though they are
places where national sovereignties are asserted or even constituted, these
organizations can also, paradoxically, be studied as internationalizing
machines.

This is the approach taken to the ILO in the contributions gathered in
this book. As the oldest organization in the UN system, the ILO provides
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an ideal centre from which to study these internationalization processes,
thanks to its longevity, its tripartite structure and the wide range of fields in
which it operates.

In addition, studying globalization with the ILO as our vantage point
also shifts the usual angle of approach which sees the economy and the
market as the forces driving internationalization, whereas the development
and implementation of social protection as a guarantee of social rights are
viewed as something for which the national states alone are responsible.’
Approaching globalization through the ILO and social rights is thus a
different way to investigate it.

What also makes the ILO so attractive to historians is that it has, from the
outset, had a real passion for history. This was perhaps down to the personal-
ity of its first Director. Albert Thomas, himself a historian,'® quickly realized
how to use history as a way for the ILO to acquire knowledge, develop self-
analysis and also gain legitimacy.!! This awareness of history has had two
fortunate consequences for historians. Whereas in the other UN organiza-
tions (except for UNESCO) entire documentary collections have been, and
still are being, systematically destroyed, the ILO’s archives, which include
the correspondence of members of the International Labour Office, minutes
of meetings such as those of the committees of experts, mission reports,
preliminary survey results, and so on, have been invaluably preserved. They
allow us to piece together the patient work of the Office’s staff and the people
and networks with which they were in contact, and they also shed light on
deadlocks and clashes which the published minutes of the International
Labour Conferences or the Governing Board meetings do not reflect.!? The
creation of the Century Project for the ILO’s 100th anniversary, at the insti-
gation of its then Director-General Juan Somavia, shows that there is still
the same interest in history as an instrument of knowledge, cohesion and
promotion.'* Emmanuel Reynaud, the Century Project’s director at the time,
provided vital support in organizing the symposium that led to this book.
The symposium, organized by Sandrine Kott (University of Geneva and
Swiss National Science Foundation) and Isabelle Lespinet-Moret (University
of Paris X), was held in May 2009 in Geneva, at the University and the
International Labour Office. The papers in French were assembled by Isabelle
Lespinet-Moret and Vincent Viet in a volume which appeared in 2011.1°
This second volume deals with the following questions: to what extent can
the ILO be used as a forum for monitoring and analysing globalization/
internationalization mechanisms? What can we learn about globalization if
we approach it from the point of view of social rights and the ILO?

These questions will be examined in three sections, underlining the
narrow bounds within which social rights can be globalized (1: the ILO and
the emergence of international social standard-setting), developed (2: at
the interface between the national and the international) and maintained
(3: support and competition in the global arena).
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Becoming a global player in order to develop international
social standards

Because it is the only constituted organization in the UN system which
survived the Second World War, the ILO offers historians document series
going back almost a century, enabling them to shed light on what endured
and what came to an end, and to identify periods of internationalization that
were more or less favourable (the 1980s, described by Orenstein [Chapter 16]
and Leimgruber [Chapter 17]) to the expansion of the organization. Its
long history also means that we can analyse how it came to develop an
international expertise that was subsequently passed on to the other UN
organizations after the Second World War. The articles in this volume each
examine, in their own way, how this expertise emerged and took root, with
a particular focus on the work of officials and experts.

This choice was determined by the historian’s passion for archives, unique
documents that enable us to examine official statements on the basis of
the facts, by looking at how they were drawn up. This naturally leads
the historian to re-evaluate the role of the actors who produced ‘their’
archives, in other words the international officials in the secretariats (the
International Labour Office in the case of the ILO) and the external actors
with which they had links.

Alongside the work on the ILO’s ‘leading figures’ and directors,'® its
officials, experts and intermediary decision-makers are key players in most
of the contributions to this volume. Such studies add to the large prosopo-
graphical pool which has come to define the figure of the international civil
servant, who today appears to play such a crucial role in the internationali-
zation of contemporary social policies and intervention models.”

These players shine a light on the internal workings of the entire organi-
zation, in particular the underrated role of some of the intermediary groups —
specialist sections, standing committees, correspondence committees — and
their gradual institutionalization, but also the unstable nature of some
of them, such as the changing relationship between the International
Cooperative Alliance and the ILO, examined by Henry in Chapter 6.

By looking at the work of the Office’s officials and the experts, the
contributions to this volume provide insight into how the ILO has
functioned as a producer of knowledge and international social standards.
The work is very much in line with the long process of turning the social
field into a science that has continued since the last third of the 19th
century,!8 illustrated in this volume by the ‘invention’ of unemployment
(Liebeskind, Chapter 4), or the reclassification of silicosis as an occupational
disease (Lengwiler, Chapter 2). This process of turning the social field into a
science was helped and supported by the international circulation — at that
time mainly in the west - of information and knowledge in various fields
such as social insurance, combating unemployment and protection at work.
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A number of contributions highlight the role played here by certain actors
as an interface: facilitators such as Delevingne, administrators such as
Thomas, experts such as Varlez. They embodied and ensured the continuity
of reforming projects and practices around the turn of the 20th century.

The birth of the ILO in 1919 and the subsequent production of
Conventions and Recommendations provided a sort of institutional
umbrella for the ‘epistemic communities’ that had developed around the
sharing of knowledge and expertise from the last third of the 19th century.!’
This distillation of international social knowledge enabled the ILO to
become a ‘standard-producing agency’? in a wide range of fields such as the
regulation of working time (Van Daele, Chapter 11), child labour (Droux,
Chapter 15) and working women (Natchkova and Schoeni, Chapter 3), to
mention just a few of the issues covered in this volume. It is, of course, diffi-
cult to measure how far this normative work resulted in actual ‘international
standards’, but the fact that the Conventions and Recommendations were
disputed on various international stages in a way underlines how widely
disseminated and successful they were.?!

On a more fundamental level, through discussions launched within
or on the fringes of the organization, various actors associated with the
ILO defined the limits of acceptable forms of work, which were set out in
Conventions such as on the regulation of colonial forced labour in 1930
(Daughton, Chapter 5) and the abolition of forced labour in 1957,2% right
up to the ‘decent work’ agenda of the 2000s.2® The legitimacy of the expert
reports produced by the ILO also made it a recognized reference in cer-
tain fields such as unemployment, for which the definition and statistics
produced by the International Labour Office quickly became the global
standard, and also migration,?* or the large-scale public works policy of
the 1930s advocated by the International Labour Office in the discussions
of the Depression Delegation (Clavin, Chapter 13); or, more recently, the
World Employment Program of the 1970s, which proposed and promoted
models for full employment policies.?S Social insurance was another field in
which the ILO developed an international social security/insurance model
from the 1920s onwards, internationalized in the 1952 Convention?® and
disseminated until the 1980s.

This internationalization of standards developed between the two world wars
by the industrialized countries of Western Europe was very largely achieved
by exporting them through the technical aid programmes set up in the
1930s in central Europe, the Balkans and Latin America (Pernet, Chapter 14).
The present volume sheds new light on this field too, showing how this
process of transferring and implanting the international standards intro-
duced by the ILO led to the emergence of a new type of technical expert or
international technocratic class (Guthrie, Chapter 7). This area of activity
was further developed in the period after the Second World War, whether as
part or on the fringes of the expanded programme of technical assistance set
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up by the UN in 1949, or as a counterpoint to other international agencies
involved in development policy, such as the World Bank. However, the ILO
came to realize the limitations of standards based on a productivist ideology
and promoted by the most economically powerful countries.?’

At the interface between the national and the international

The development and dissemination of these international norms did not
solely depend on the existence of ‘epistemic communities’ and the sharing
of global expert knowledge, but were primarily based on complex inter-
changes between local, variously influential groupings and the ILO. The
chapters in this volume show that this dialectic relationship lies at the very
heart of the internationalization mechanisms.

The work of the ILO relies on being able to collect information at
national level, and the organization’s founding act specifically stipulated
that it should endorse this role of international library. Conventions and
Recommendations are themselves developed on the basis of data collected
through questionnaires sent to the various national civil services. The
intermediate reports drawn up by the Office’s officials with the help of the
expert committees are validated by those same national bodies before being
discussed at the International Labour Conference, where the tripartite repre-
sentations are organized on a national basis. In all these interchanges, some
national and international officials play a vital intermediary role, as was the
case with the British officials Butler and Phelan (Hidalgo-Weber, Chapter 1) or
the Americans Miller and Altmayer (Jensen, Chapter 10).?® The branch offices,
whose role is clearly described in the contributions by Gallo and Van Daele on
Italy and Belgium (Chapters 9 and 11),%° here act as genuine interfaces.

Although these early international officials were helping to develop global
knowledge, they were in many ways intellectually and politically dependent on
the national societies in which they had been trained. The Office’s officials
generally came from their national civil services, often the Ministries of
Labour, and whether or not they were seconded, they continued to maintain
close ties with them. The experts recruited to carry out special tasks in the
committees had jobs in their own countries and were selected by agreement
with their government. Although technical ability played a part in their
recruitment, they were also chosen for their ability to act as intermediaries
between the national and international stages. The political influence they
could wield in their home countries was vitally important, particularly
as far as ratifications were concerned. The debate surrounding the 1930
Convention on colonial forced labour analysed by J. P. Daughton (Chapter 5)
clearly shows the ambiguous position of the international experts in these
interchanges. Selected by their governments from among the colonial
administrators, they helped to draw up the questionnaire sent to govern-
ments on which the 1930 Convention would be based, and they were careful
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to ensure that the text could not in any way lead to condemnation of their
home country’s colonialism or government.3°

This case reminds us that at the ILO, as in all international arenas, not all
nations are equal, and in specific situations some can play a dominant and
more complex role than one might initially think. The British actors seemed
to be a driving force in the period when the ILO was being set up, but their
involvement was not intended so much to dominate the organization as to
restrict its influence. Conversely, the Mussolini government’s loud support
for the ILO’s universalizing ambitions clearly shows how the Fascist leaders
hoped to use the international organizations to serve their nationalist objec-
tives: they intended to make the ILO into a forum for promoting their new
model of corporatist social management. The case of the USA, which joined
the ILO in 1934, is also particularly interesting in this respect. The people
behind the New Deal thought they could use it to internationalize their own
social model,*! and the USA indeed appeared to exercise a sort of hegemony
over the organization until the late 1960s.32 However, Jensen in Chapter
10 shows that US actors in the ILO were themselves so deeply divided
that America’s influence throughout the period can hardly be described
as hegemony.

Besides, the ILO, like all international organizations, generally tends to
promote national or local solutions which do not necessarily come from
the most powerful countries, by setting them up as international models.
This was the case, for instance, with pensions in Chile promoted by the
World Bank (see Orenstein, Chapter 16), or the ‘Norden’ welfare state in
Scandinavia. In this last case the ILO was even able to act as a platform
for exchanges of information, and helped to strengthen cohesion between
the Nordic countries, enabling Finland to escape from the USSR’s sphere
of gravity (Kettunen, Chapter 12). Even when the solutions recommended
by these states or regional groups did not end up becoming universal
international norms, as was the case with the South American ideas for
combating malnutrition described by Pernet (Chapter 14), the ILO’s role
as a potential forum for national governments to promote their ideas inter-
nationally was never questioned.

The ILO as a forum helped affirm Indian sovereignty even before India
became independent in 1947, in that the Indian government and social
partners were able to send representatives, including to the Governing Body,
and also because the Office generated knowledge about India alongside that
of the British colonial administration (Herren, Chapter 8). The Andean pro-
gramme showed that in implementing development programmes designed
to speed up the integration of indigenous communities in their respective
national economic areas, the ILO strengthened national unity (Guthrie,
Chapter 7). The relationships formed between international organizations
and nations thus go well beyond the purely diplomatic and are both dynamic
and complex.
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Lastly, it is also crucially important to consider the national level when
attempting to assess the influence of the international organizations. A simple
way of measuring the ILO’s influence has often been to count the number
of countries which have ratified the Conventions. This accounting method
is far from satisfactory since it does not take account of what ratification
means in practice in the various local contexts, or of the debate generated
both before and after adoption of the Convention. Yet it is precisely these
debates which have the greatest influence on national societies and politi-
cians, as was shown by the debate surrounding colonial forced labour, or
the influence which the 1919 Convention on the eight-hour day had on
Belgian legislation, even though the government did not ratify it (Van Daele,
Chapter 11). The Conventions were also taken up by some national players
and used as a tool to pressurize national governments in negotiations. This
was the case with the first Convention on the eight-hour day in Germany
between the wars, and the 1948 Convention on freedom of association for
Polish trade unionists in the 1980s.3* Conventions are useful in that they
strengthen actors’ demands by placing those demands on an international
footing, while failure to comply with Conventions can threaten governments’
international credibility. It is through this two-way process between the
Organization and the national level that the work on Conventions can
facilitate or even guarantee the development of social rights.

The present volume expands our knowledge of these links and complex
practices that unite national states and universal organizations, and suggests
that we need more studies focusing on continents that are still marginal in
current historiographical research. Africa, Asia, the Arab world, as well as
eastern and southern Europe, are all areas whose links with the ILO would
be worth exploring in more detail.

Support and competition in the global arena

The ILO’s ability to develop and disseminate the international standards it
produces relies on its intermediaries and supporters at national level and
also on its ability to mobilize or even create a sort of global public opinion
supported by networks of international actors.>* From the moment it was
set up, the ILO has been in an unusual and privileged position because of
its tripartite structure, which brings together representatives of governments,
trade unions and employers. On a number of occasions, particularly during
the 1920s and then in the Second World War, the social partners working
within this tripartite structure played a decisive role in maintaining or devel-
oping the organization. Tripartism also made it easier to integrate certain
countries such as those in northern Europe, as we can see from Kettunen in
Chapter 12, which particularly stresses the role of the employers’ representa-
tives in this process. It has its limitations, however. In 1960, Gunnar Myrdal,
a Swedish social-democrat economist, saw tripartism as a sort of hangover
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from a liberal view of industrial relations which did not take account of the
growth of the public sector in Europe after the Second World War.?> This
criticism, already voiced by representatives of the socialist countries and
some developing countries like India in the 1950s, had an impact on the
organization. It helped to redefine the concept of ‘employers’ in the 1950s,
which now included employees in management positions, underlining the
new direction that management had taken in the capitalist, state-controlled
economies.3® More recently, growing awareness of the importance of the
informal sector has led to questions about how representative the trade
unions are. Yet this issue, which has arisen on various occasions, is almost
as old as the organization itself.3” It was debated in the 1920s, when the
Fascists came to power in Italy, and then in the 1930s when the USSR
joined the ILO and Franco came to power in Spain.?® As with the employ-
ers, the debate on the composition of the workers’ representation forced
the various components of the organization to think about the meaning of
tripartism and changing industrial relations. In the 1920s, for instance, the
Fascist trade union representatives launched a debate about the boundaries
between neo-corporatism and tripartism (Gallo, Chapter 9), while the grow-
ing involvement of eastern bloc countries in the organization’s work in the
1950s revived the debate about freedom of association.

While the involvement of non-governmental organizations in the UN
system is seen as a vital element in the democratzation of the global system,
the tripartite constitution of the ILO may actually be seen as ‘revolutionary’
(Herren, Chapter 8). However, the Organization’s foundations extend
beyond the tripartite framework. Alongside the reformist trade unions that
were beginning to operate internationally before the First World War,? the
ILO was from the very outset part of the network carrying on the 19th-
century tradition of social reform. The International Association for Labour
Legislation, whose archives and library are located at the International
Labour Office, was a crucial mainstay here.*® Social reform and reformist
trade unions worldwide were the driving force behind the ILO’s creation
and survival in the 1920s, but they were gradually joined by a wide range
of transnational associations: social Christian networks, humanitarian aid
networks,*! women’s networks, networks active in the fields of industrial
health, cooperation and many others. Some were set up by the Office,*? such
as the International Social Security Association, which is still today housed in
the International Labour Office’s buildings in Geneva.*3

These networks provided vital support for the ILO: as well as helping to
promote ratification, they could also be sources of information which the ILO
relied on to fill gaps in official data. They could also be useful levers for press-
ing the Governing Body to start the process of producing Conventions, which
the networks would then be called on to help in preparing (Droux, Chapter
15). Lengwiler, in Chapter 2, shows, for instance, that it was the trade unions
which urged the ILO to fight to have silicosis recognized as an occupational
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disease. The way in which the ILO exchanged information and negotiated
with these networks meant that the international legal instruments produced
had legitimacy for the various partners involved in drawing them up, as was
the case with the cooperative sector examined by Henry (Chapter 6).

These international associations and networks were riven by deep-rooted
internal rivalries. Feminists in favour of protective standards opposed femi-
nists who supported the Open Door movement (Natchkova and Schoeni,
Chapter 3), the International Federation of Trade Unions opposed the
Christian trade unions: just two examples of the divisions which forced the
International Labour Office to make constant adjustments and to diversify
its allies. When the Belgian reformist workers’ movement turned its back
on the Convention on forced labour, for instance, the Organization sought
support from the Christian trade unions instead (Van Daele, Chapter 11).

The wide range of networks mobilized and the ILO’s ability to bring them
together clearly show just how flexible it was, and how well it managed to
marshal new forces at times when it was expanding. However, it was still
bound by its founding principles (justice and the social redistribution of the
benefits of growth), and by the collective actors who continued to defend
the validity of those principles. These founding principles meant that from
the very earliest days it was in conflict or competition with international
organizations pursuing different aims, sometimes in the same fields. In addi-
tion to the traditional rivalries between organizations jealously guarding their
prerogatives, the identification of points on which there was a conflict of
ideas defined the cognitive and referential limits within which the ILO oper-
ated. On the question of nutrition, for instance, Pernet (Chapter 14) notes
that as early as the 1930s there was a clash between an ‘accounting’ approach
(calculating a minimum requirement) and a social approach which was more
interested in dividing up the stock of food available. These same types of
clashes tended to recur in the ILO’s relations with the League of Nations
(LON) and various agencies in the international system, and not surprisingly
tended to focus on the forms and limits of market economy regulation.
The issue was first debated between economists in the LON’s Economic
and Financial Organization and those at the ILO (Clavin, Chapter 13),
but the debate carried on until the 1940s, a period when the free market
conversion of many in the US Administration weakened the ILO.* This
weakened position is later reflected in the growing role played by the OECD
in the international debate on social security in the 1980s (Leimgruber,
Chapter 17) and the spread of the pension privatization model promoted by
the World Bank in the 1990s (Orenstein, Chapter 16).

In parallel with these rivalries, however, the 1920s saw the establishment
of permanent or ad hoc cooperation mechanisms between organizations
which the contributions to this volume explore, giving us a more compre-
hensive, interconnected view of those organizations. Certain bodies such
as the LON’s and the International Labour Office’s joint committees
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encouraged this cooperation. Some periods also provided a favourable
context for these collaborations. This was the case, for instance, at the
end of the 1930s, when the weakened International Labour Office showed
itself to be more receptive to cooperation with the LON’s Economic and
Financial Organization on the issue of how to define living standards
(Clavin, Chapter 13). The ILO’s cooperation with regional organizations,
pan-American structures (Pernet, Chapter 14) and Nordic organizations
(Kettunen, Chapter 12) also illustrates the wide range of sources of inspi-
ration and mechanisms for formulating or institutionalizing social rights
that existed at the interface between the sometimes dovetailing, sometimes
overlapping national, regional and international arenas.

This introduction has identified some of the themes that run through this
book, though there is still plenty of scope for other research on the ILO.
In this volume, as in those which have appeared in previous years, insuf-
ficient attention has been given to some topics such as development*’ and
north-south relations in general, to some periods such as the world wars or
the Cold War, some geographical areas such as Asia and particularly Africa,
and to the interactions between the ILO and other regional or international
players such as the European Communities. But research is ongoing and
these areas are already being opened up.

The idea here is not to provide a comprehensive history of the ILO, which
it would be futile even to try, but to think about how the ILO can be used
to investigate a number of situations and globalization mechanisms relating
to the social objectives which the organization promotes.

Compared with the power and size of the global economic and financial
markets, the networks which support the ILO and its activities appear frag-
mented and changing. Only the reformist trade union movement on which
Albert Thomas founded the organization’s power in the 1920s has remained
its most loyal and steady supporter ever since. However, the weakening of
that movement since 1943 has presented a threat to the organization and
to its very survival.*¢ The other elements of the ‘global society’ that sur-
round the ILO have proved more volatile. The organization has thus largely
absorbed the networks of actors which helped to found it, the ‘nebuleuses
réformatrices’ of the late 19th century and the experts linked to them. The
independent networks and associations mentioned in the book have been
less substantial and above all less constant partners. The development of
regional organizations particularly after 1945 (especially the European
Economic Community) further reduced the pool of support on which the
ILO could draw, as did competition from other intergovernmental agencies
in the field of social standards which the ILO had made its own, such as the
UN'’s Economic and Social Commission. In that sense tripartism, with all its
limitations, still appears the surest way to organize a sort of ‘global society’,
albeit a fragmented and highly imperfect one, around the ILO’s goals.
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In the end, and perhaps paradoxically for a study which seeks to understand

what makes globalization tick, the chapters in this volume show that the
most solid support for the ILO ultimately lies at the heart of national
societies, or at least some of them. This is where it finds the expertise to
produce global standards, this is where it finds the people it needs to put/
translate them into practice, and this is where it finds the staff to work on
its technical assignments. It is on the national stage where actors can take
the global social standards which the ILO has developed and promoted, and
make them into social rights.
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Social and Political Networks
and the Creation of the ILO:
The Role of British Actors

Olga Hidalgo-Weber!

Introduction

The 1919 Peace Conference in Paris which set up the International Labour
Organization (ILO) under Part XIII of the Treaty of Versailles has primarily
been studied in terms of the historiography of international relations. For
this ‘realist’ school it was the states constituting the major powers which
decided on the various peace plans, and even if these historians attempt to
show the role played by the political leaders of each of the nations present,
their focus remains primarily on the relations between states.?

This chapter moves away from this traditional approach in order to show
that, as far as the social aspects of the peace treaties were concerned, indi-
vidual actors and networks played a crucial role in shaping the international
organization that was to be responsible for developing an international
social policy.

According to witnesses from the period who were involved in the work
of the commission which created the ILO, the British were its main crafts-
men.® We intend to discuss this claim in order to demonstrate that the role
ascribed to the British is often overstated and is out of step with the state
of their social legislation at the time. By identifying which British actors
within the ‘Great Britain’ group were responsible for the social aspects of
the peace, and how much leeway they had, we will show that these Britons
were at the heart of a number of transnational networks, and that it was
actually these networks which enabled the ILO to be set up.* We thus hope
to prove that it was the British actors’ ability to act as a sounding board for
transnational social ideas at the time which gave them such an important
role. Examining how the British discussed the issues and came up with ideas
even before the official work of the Peace Conference began will identify the
various influential networks of the period in the international social field:
principally the socialist movements within the Second International and
the social reformists grouped together in the International Association for
Labour Legislation (IALL).
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Furthermore, while we will discuss the actual contribution which the
British made to the construction of the ILO, we also propose to disentangle
the different concerns of the actors involved in order to determine whether
it was international social influences or national concerns which were upper-
most in British minds, and this will certainly also shed light on the tensions
between the various protagonists and the shape of the final outcome.
Lastly, we will examine various issues negotiated within the Commission on
International Labour Legislation in Paris in order to identify the skills and
knowledge used by the British in 1919 to shape an organization that would
serve their many interests, especially trade and their Empire.

The post-war social situation in Great Britain

The First World War brought a number of changes to industrial relations
in Great Britain resulting in a considerably stronger position for workers,
increased trade union membership and growing state interventionism in
the economic field.> Throughout the war one of the British government’s
chief concerns was to maintain good labour relations in order to prevent
disruption to industrial production. From 1916 David Lloyd George led a
coalition government, and to avoid being hostage to the Conservatives he
attempted to secure the support of the unions and called on members of the
Labour Party to join his government, along the lines of the ‘sacred union’
policies adopted by other countries during the war.® It was in this same
spirit of industrial conciliation that he also decided to set up a Ministry of
Labour in late 1916,” which was responsible for advising the War Cabinet on
the political aspects of the labour question.® Lloyd George played a vitally
important role in these changes. However, despite his talents as an industrial
negotiator, he was also associated with the sort of extraordinary measures
taken in times of war which alienated most of the trade unions, and on a
political level the Labour movement always mistrusted him.’

On the domestic front the Ministry for Reconstruction, set up in 1917,
started work on social projects for the post-war period, creating a number
of sub-committees to come up with recommendations on health, educa-
tion, job security and housing policy in particular. However, these projects
fairly soon came up against the reality of the economic situation, which
deteriorated in the summer of 1919, and the will of the parliamentary
majority. There were two opposing views of the post-war situation: experts
like William Beveridge!® who wanted to use the experience gained in the
war as a basis for planning the reconstruction work clashed with more con-
servative elements in the Lloyd George coalition. These more conservative
elements joined forces with industrialists to try to force the dismantling of
state controls introduced during the war, their main aim being a return to
laissez-faire economics. Thus, although the working class won certain gains
during the war — often as a result of strike action as much as of government
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choice - there was, by contrast with the Second World War, no attempt to
develop a planned social policy.!!

In 1919, then, the British mainly had social legislation adopted by the
Liberal government before the war, together with reforms introduced during
the war such as the 1918 Fisher Education Act, but no real project or overall
social model to disseminate. It was therefore other factors which explained
the government’s involvement in the creation of an institution that could
potentially result in an international social policy. The government was ini-
tially driven down this route by pressure from the unions and by the many
promises which Lloyd George had made to the labour movement during
the war. Then, by the end of the war, the League of Nations movement
had gained considerable influence in Great Britain, and campaigns by the
League of Nations Union and the labour movement had won the backing
of a number of MPs, which encouraged the government to adopt a position
on the possible creation of a league of nations and the setting up of an inter-
national organization responsible for drawing up social policy standards.!?
For the Prime Minister and for internationalist Liberals, the idea of having
international legislation answered their concerns about social protection.
The Conservatives in the government fairly quickly realized that setting up
such an organization would usefully serve the country’s economic interests
by making competing nations subject to the same social rules, and would
channel the workers’ aspirations. In reality the government was scared by
the spectre of Bolshevism hanging over Europe, which was at its height in
early 1919, and was endeavouring to contain the spread of revolution.!
Lastly, involvement in these international organizations gave a victorious
Great Britain and its Empire another opportunity to shine on the interna-
tional stage. There were three main ways in which British imperialism'*
would manifest itself in the social field in 1919: first, the British would
draw on the transnational networks and absorb their ideas; second, in their
approach to the work of the Peace Conference they behaved like men from
a victorious nation, seeking to direct the discussions or else to impose a
consensus; and third, they basically wanted to establish an organization that
would satisfy workers’ demands at very little cost, while still enabling Britain
to appear the champion of the international social cause.

British actors and post-war social projects

During the First World War London was a city of refuge for exiles and a plat-
form for ideas. A number of trade union and socialist conferences were held
in Britain, particularly the Leeds Conference in July 1916, which brought
together affiliated unions from the Entente countries and laid the founda-
tions for an international social policy programme, a copy of which was sent
directly to Prime Minister Asquith.!®> The London Conference in September
1917 enabled trade unions from the Entente countries to state their support
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for the aims of the war and to ask to be represented at the peace negotiations.
Finally, the Allied Socialist and Trade Union Conference in London
in February 1918 called for labour clauses to be included in the peace treaties:
a labour magna carta, in the words of the American trade unionist Samuel
Gompers.!® The British were thus in a key position to observe and keep
abreast of the various resolutions adopted at these meetings, and it was based
on the demands from these conferences that they began their own discus-
sions, envisaging two options: either to include a series of labour reforms
(such as the eight-hour day) directly in the peace treaties, or to create a body
to deal with labour issues at international level. The Britons who were to be
involved in this discussion process and responsible for preparing plans for
the Peace Conference embodied each of the various networks from which
they drew their ideas. Subsequently these same men travelled to Paris to
represent British interests in the commission which set up the ILO.

At the Ministry of Labour Sir Harold Butler and Edward Phelan!” both
embodied the traditions of the British civil service. Butler was responsible
during the war for coming up with a long-term policy which would
redefine the state’s role in labour policy and thus restore better relations
with the trade union movement. He took the very opposite line from
the bureaucratic approach developed by William Beveridge at the Board
of Trade, developing a policy of ‘home rule for industry’, which for the
government meant adopting a minimalist approach by encouraging direct
negotiations between employers and unions to set employment conditions
and pay according to each industry’s needs, while still meeting minimum
standards.!® Phelan, on the other hand, was very active in the Intelligence
Division that had been set up in the Ministry of Labour.!® The Division
introduced a system which combined administrative experience with aca-
demic knowledge, initially in order to monitor different opinion trends in
the trade unions and other workers’ groups, but also to think ahead and
anticipate possible labour problems to come. When it was almost certain
that the war was coming to an end, this think tank considered the contri-
bution its ministry might make to the future peace negotiations, and it was
this think tank that came up with the various successive British plans for
the creation of an international labour organization.

A preliminary document dated October 1918%° concluded that workers
were determined to have an international organization in order to advance
labour legislation, and therefore that such an organization urgently needed
to be set up. In formal terms the best option would be for the Peace
Conference to establish an international commission to examine the pos-
sibilities for regulating labour issues through the creation of an international
organization rather than the direct development of new labour standards.
In terms of substance, the Phelan Memorandum envisages a number of
options for how such an organization might operate, but even at that stage
of the discussions the principle of tripartism was already accepted, based
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on Britain’s experience with the Whitley Councils, joint committees set
up at the end of the war to improve the management of relations between
employers and workers in industry.

At the Home Office an Englishman, Malcolm Delevingne,?! was to play
a very important role in the creation of the ILO by incorporating the ideas
of the social reformists of the time into the British thinking. In 1905, 1906
and 1913 he was the British government delegate to the Berne international
conferences on international labour legislation, thereby becoming familiar
with pre-war procedures and social ideas, and coming into frequent contact
with men who were actively involved in the work of the IALL,?? such as the
Belgian Ernest Mahaim? and the Frenchman Arthur Fontaine.?* Delevingne
also drafted his own plan for an international labour organization,? though
in the end this was not the model which the British delegation adopted. His
idea of having three separate bodies representing government, employers
and workers which would meet both separately and jointly did not appear
in any later official documents. On the other hand Delevingne had correctly
anticipated that acting as a clearing house, a practice previously developed
by the IALL, was to become an important role of the future ILO.

In 1918 Delevingne held the post of Assistant Under-Secretary of State at
the Home Office, but it was in a private capacity that he corresponded with
Arthur Fontaine from November 1918 to January 1919 about the creation of
a possible international labour organization, and told him about the official
ideas developed by the Ministry of Labour.2¢ At that point he was very much
in tune with Fontaine, who assured him that the French government gener-
ally agreed with these ideas, though it hoped that the future organization
would ratify the existing international legislation, in other words the Berne
Conventions, before introducing any new rules.?” This relationship forged
an important link between the British and French ideas in government
circles before the official discussions in Paris, at which it was these same
two men who were to represent their respective governments. This personal
connection also enabled Delevingne to assure his British colleagues that the
French would give their plans a favourable reception.

The British government was thus extremely well informed about and
aware of the propaganda in favour of international labour regulation, but if
it made itself into a transnational force it was primarily in order to defend
its national interests, in other words to preserve the country’s economic
dominance once the war was over and the markets were again open to com-
petition. From a political point of view it was important for the government
not to give the impression that it was making a capitalist peace by ignoring
labour issues and dealing with economic issues solely in terms of commercial
interests, thereby stoking criticism in labour circles. The British government
therefore tried to get ahead of the game in the area of social protection
so that it could set the rules. In doing so it was following the recommen-
dations of civil servants in the Ministry of Labour and the Home Office,
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and it decided in December 1918 that ‘the Peace Congress should appoint
a special Commission to consider and frame proposals for a permanent
International organisation for the consideration of labour questions, which
should provide representation for the industries (employers and workers) as
well as for the central governments; that these proposals, if approved by the
Peace Congress, should be embodied in the treaties of peace’.?® A meeting
of the British War Cabinet on 17 December 1918 consequently decided that
the British delegation in Paris should include a separate ‘labour’ section, and
it appointed civil servants from the Home Office and the Ministry of Labour
for that purpose,? led by George N. Barnes.3°

The men who ultimately made up the labour section of the British dele-
gation in Paris, Barnes, Butler, Delevingne and Phelan, would actively work
together until the Peace Conference officially opened. What is fairly unusual
here in the history of international organizations is that two of the main
architects of the ILO would also go on to become its Director-General.3!
They finalized the British proposals in a document entitled Memorandum
on the Machinery and Procedure Required for the International Regulation of
Industrial Conditions, drafted on 15-20 January 1919,3? which settled all the
outstanding issues concerning the structure, powers and composition of
this future organization, based on the principle of the supremacy of govern-
ments, which alone were ultimately responsible for international legislation.
Phelan and P. N. Baker (the British legal adviser) would then convert this
memorandum into a Convention,?® making one important addition: the
creation of an executive body (‘a Council’) composed of the five major
powers, that is, the United Kingdom, the USA, France, Italy and Japan.

The presence of Barnes, representing the Labour network, enabled the
British delegation to absorb both the ideas of the Labour Party’s peace pro-
gramme and also international socialist ideas. His correspondence reveals
his constant concern to involve the trade unions and employers at this
early stage of the drafting work, partly for political reasons, but also as part
of a pragmatic strategy to avoid a situation where both sides were presented
with a fait accompli and then refused to take part in the organization: ‘An
opportunity now offers of getting the trade union elements to co-operate
in practical measures of amelioration and improvement. Employers of
Labour are also much more willing than they have ever been before to
co-operate in the promotion of higher standards of life. But we should, at
least, consult Labour representatives now before committing ourselves to
plans which require their co-operation to make them successful. We cannot
safely put it off till all the machinery is set up by officials, or otherwise
they might then come grudgingly, or might even not come in at all to the
conference.”* From 27 to 29 January 1919, at his suggestion, the official
British delegation thus met representatives of the trade unions to put their
draft to them: one of the latest versions of the ‘draft scheme’ already con-
tained a preamble.?’ Six sessions were also held over these two days with
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representatives of the Dominions, who joined in with the meetings with
the trade unions.3¢

Following Lloyd George’s promises during the war, the Briton Arthur
Henderson?®” had always thought he would be able to represent the workers’
cause at the Peace Conference. After the success of the Inter-Allied Socialist
Conference in February 1918 in London, he, together with the Belgian Emile
Vandervelde and the Frenchman Albert Thomas, wanted an international
labour conference to be held at the same time as the Peace Conference,
but the only official role he was ultimately given by Balfour at the end of
January 1919 was as adviser to the British members of the Labour Legislation
Commission.3® When Henderson was consulted by Barnes and the British
delegation in Paris in 1919, he was nevertheless an eminent figure in the
Second International who could get its programme across, even though the
movement remained deeply divided on certain issues.>’

Overall, the trade unions approved the British proposals, feeling that
this was a realistic plan on which the different nations could agree. At
Henderson's suggestion a reference to unemployment was included in the
Preamble to the document, together with a reference to female and child
labour;*® however, the main change that Henderson brought about was
his proposal that representatives of employers and workers should also be
included in the executive body, or Council, now renamed the Governing
Body at Delevingne’s suggestion.*!

The work of the Commission on International
Labour Legislation

When the Peace Conference began, the atmosphere was so charged on social
issues that the leaders put the subject of international labour legislation on
the agenda for the very first session. On 23 January 1919, on a proposal
from Lloyd George, the Council of Ten decided to set up a Commission on
International Labour Legislation which was instructed to ‘enquire into the
conditions of employment from an international aspect, and to consider the
international means necessary to secure common action on matters affect-
ing conditions of employment, and to recommend the form of a permanent
agency to continue such enquiry in co-operation with and under the direc-
tion of the League of Nations’.#? The composition*® of this Commission,
which held 35 sessions from 1 to 28 February 1919 and then from 11 to
24 March 1919, was entirely new, since alongside emissaries of the govern-
ments there were labour law experts and workers’ representatives, while the
employers were barely represented at all.

We cannot give a detailed account here of all the work of this Commission,
which discussed and debated so many issues;* instead we have chosen a
few points that are illustrative of British diplomatic know-how. Despite
their initial political disappointment at the appointment of Gompers as
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chairman of the Commission instead of Barnes,* the British faced up to the
situation and knew just how to make best use of their resources to remain
in control of proceedings. The British delegation had the initial advantage
of having by far the most advanced and elaborate draft in terms of its
wording and content, and of knowing, from numerous prior consultations
with the other delegations in Paris that it would be well received.*¢ As their
document reproduced ideas on which there was already a certain consen-
sus, when the Commission met for the first time it was this plan which was
accepted as the basis for discussion, which meant in practical terms that the
draft was taken and discussed article by article. Despite heated talks which
almost broke down altogether on certain points, such as tripartism and the
distribution of votes, if we compare the initial British draft with the final
convention which created the ILO, it is clear that the British draft formed
the matrix for it.

The arrival of the British delegation in Paris with over 400 people had
taken some skilful organization, since the British had wanted to bring their
own security personnel and all their supporting staff from England.*” The
politicians were surrounded by numerous experts, advisers and representa-
tives of various interests, which meant that the delegation could have a
foot in every door and come up with specific proposals very quickly, while
always having a spare plan so that, if opposed, a compromise could be
reached. This ability to react quickly was reflected in miniature in the labour
delegation, which often consulted widely outside the Commission among
the social and diplomatic networks, whose huge ability to drum up support
allowed them to keep control of the negotiations. Another point which
made the delegation so strong was that it managed to speak with one voice
on all vital issues: ‘unity of policy was an axiom.’

As well as this unity, the British were also bolstered by their alliances
within the networks in the Commission; Barnes, for instance, found in
Vandervelde an ally against Gompers, particularly on the thorny question of
the voting system, and when he was accused of dancing to his govern-
ment’s tune instead of defending the workers’ cause, he always argued
that his plan had the agreement of the Parliamentary Committee of the
Trades Union Congress in Great Britain. Barnes thus made use of the trade
union and socialist networks to legitimize his ideas. However, the British
draft was weakened on the subject of the ratification of Conventions:
at the insistence of the USA this point had to be completely revised in order
to avoid a breakdown in the negotiations, and the final wording made the
system much more flexible than originally planned. On this issue, as well
as on the Labour Charter, the Dominions, and particularly Canada, adopted
different positions from the British, often putting Barnes in a tricky situa-
tion and forcing him to reach compromises with his own delegation. The
Dominions and India cleverly managed to grasp the political opportunities
that came their way at the Peace Conference to obtain their own seat in
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these new international organizations, which subsequently enabled them to
consolidate their legitimacy on the international stage.*

The issue of the Labour Charter provides one final example of the British
approach to the Commission on International Labour Legislation. In its
final report the Commission presented two documents: a draft convention
providing for the creation of a permanent international labour legislation
body, and a draft of certain articles to be included in the preliminaries of
the Peace Conference, which contained nine articles commonly referred
to in the literature as the Labour Charter.’® On a proposal from the USA,
Belgium and Italy, a sub-committee had drawn up a preliminary draft in
19 points. There were then two opposing groups on this issue; the USA and
France, speaking through Gompers and Léon Jouhaux, felt it was vital to
give something tangible to the labour movements, which were impatiently
scrutinizing the work of the Peace Conference, while Barnes felt that includ-
ing new labour legislation in a peace treaty would be a dangerous political
exercise, and his pragmatic view was supported by Vandervelde. The British
were not the source of this Charter, but it was down to them and to Barnes
in particular that an acceptable compromise was found (with the help of
A. J. Balfour, who drafted the final wording) which also, incidentally,
considerably reduced the final scope of the text. In paving the way for a
consensus and in managing to get it adopted, it was thus the British who
won the day on this highly sensitive political issue.

Conclusion

As Vandervelde so rightly said: ‘c’est la méthode anglaise qui a triomphé a
la Commission du travail’ [‘it was the British method which triumphed in
the Labour Commission’].>! He was comparing this with the triumph of the
British right wing over the Bolshevik Revolution, but his words perfectly
summarize the attitude of the British in the Commission on International
Labour Legislation. In formal terms, the British method was highly effective,
making the best use of their resources, men and networks and their ability
to gather information. They also always managed to have a plan or a com-
promise on which the other delegations could work. The men who created
the ILO provided their government with the depth of knowledge they had
acquired through the networks to which they belonged. In terms of sub-
stance, the method enabled Britain to obtain an international organization
consistent with its economic and imperial interests. The British managed
to avoid the creation of a supranational parliament, which was what some
actors wanted, in favour of a structure that was not really restrictive, in that
there was no system of sanctions, but was in spite of everything fairly inno-
vative in its conception; it got governments, employers and workers to work
together on an equal footing. The net result was to sideline the semi-private
Basel office in which the British had little confidence.
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Ultimately, what Great Britain brought to the table was not so much its
national expertise in the labour field as a huge ability to be a sounding board
for everything that was happening and being achieved in this field at the
time. The national actors used the transnational networks to which they
belonged to construct the ILO. The long-term, unbroken presence of those
same actors as British representatives in the international networks, then
as architects of the plans to set up the ILO, then as members of the British
labour delegation in Paris, and finally as international civil servants in the
organization®? shows the interconnection between the networks from which
the ILO sprang. It goes to explain how the British government managed to
combine the trade union, socialist and reformist ideas of the time with its
economic and political motives, resulting in a structure that may have been a
little rickety, but which Albert Thomas was subsequently more than capable
of building on in a pioneering spirit to promote the cause of workers.%3

This set of British attitudes can be labelled social imperialism, an expression
which goes back to the connection between imperialism and social reform
in the early 19th century in Britain. Some historians have defined this con-
cept as a policy linking the expansion of the Empire to an improvement in
the living conditions of the working class: social legislation needed to be
promoted to help the underprivileged in order to have a strong population
without which it would be impossible to maintain the British Empire; in
return the Empire would help the underprivileged by bringing prosperity.>*
We believe that Britain’s determination to create the ILO in 1919, and its
ability to turn itself into a transnational force primarily in order to defend its
economic and imperialist interests, can be seen as an extension of that idea.
The whole aim of the British approach was certainly to win over the masses.
But its decision to promote social progress in the world was intended not to
impose its own social model so much as to bolster Britain’s position on the
international stage in order to be in a prime position to defend its interests
as vigorously as possible, and thus consolidate its Empire.
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The ILO and Other International
Actors in 20th-century Accident
Insurance in Switzerland

and Germany

Martin Lengwiler

The influence of international organizations and transnational discourses
on the development of social policy is as old as the welfare state. Since the
mid-19th century, experts and bureaucrats dealt about the much-cited Social
Question on platforms such as international congresses, world exhibitions
and later in international organizations. The interactions between this
international or transnational field of social policy and the national insti-
tutions of the welfare state were complex but also effective.! This chapter
examines in what form and by which mechanisms international organiza-
tions and transnational networks acted upon the level of the nation-state.
As a representative case the article examines the relation between the
International Labour Office (ILO) and the national institutions for accident
insurance in Switzerland and Germany. Instead of focusing on the inner
mechanics of the ILO, the argument instead investigates the perspective of
national institutions and of actors between the ILO and nation-states, such
as labour organizations or networks and organizations of scientific experts.
Specifically the chapter asks how effective the ILO was in shaping national
policy-making processes in relation to other actors, such as scientific net-
works or labour organizations. The argument also investigates forms of
cooperation between the ILO and other international actors.

Scientific expertise played a crucial role in this process. In the early, politi-
cally controversial debates about social insurances, academic knowledge was
used, for example by international labour organizations, as a resource for
building a consensus among the parties at odds with each other.? The for-
mation of the European welfare states since the 1880s was deeply shaped
by expert networks, many of them operating on the international level.
At the periphery of the world exhibitions after the 1850s for example, an
international elite of social reformers and urban planners regularly met
and dealt with the regulative concepts for social and economic policies
in their national contexts.® These exhibitions also offered a platform for

32
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various international congresses of academic experts, from the International
Congress of Hygiene to the Congress of Demography and the Congress
for Social Insurance. This scientific internationalism did not end with the
decline of the world exhibitions and international congresses before and
during the First World War. The international discourse was instead trans-
ferred into the framework of international organizations, in particular
the organizations under the umbrella of the League of Nations and later
the United Nations. Also for the ILO, scientific knowledge was a crucial
resource, a point made evident by the close relations between the ILO and
the International Social Security Association (ISSA), an expert organization
founded in 1947 (with a predecessor existing since 1927) to pursue research
projects in support of the ILO’s activities.*

Empirically, the argument relates to the statutory systems of accident
insurance, in Switzerland and - for the first part of the paper — also in
Germany. Germany and Switzerland are telling cases for examining the
ILO’s relations to nation-states. Germany, through its early introduction
of social insurances in the 1880s, especially of accident insurance in 1884,
often acted as a role model for social insurance legislation, at least until the
inter-war period. Switzerland was like Germany a founding member of the
ILO and was engaged throughout the 20th century in the organization'’s
activities, not least as the hosting country for the Geneva-based ILO.

The argument is divided in two parts. First, the chapter investigates, in
the form of a case study, the history of compensating a severe occupational
illness (silicosis) under the accident insurance scheme. The argument
highlights the process of recognizing silicosis as an insured occupational
illness in Switzerland and Germany, with a particular focus on the role of
international and transnational actors and processes in the first half of the
20th century. The second part begins with a general analysis of the rela-
tion between Switzerland and the ILO in the field of accident insurance
and occupational safety during the 20th century. It then concentrates on
the main national institution for accident insurance in Switzerland, the
Schweizerische Unfallversicherungsanstalt (Suva), and its international
contacts and activities. Thus, the chapter shifts the perspective from the
international level to a national institution for social insurance. This allows
an analysis of the international relations of a national welfare institution,
comparing multilateral activities such as participation at the ILO or interna-
tional congresses with bilateral contacts.

The role of the ILO and other transnational actors for the
recognition of silicosis in the 1920s

The history of compensating silicosis is indeed an exemplary case to illustrate
the significance of international trade union and expert networks for the
ILO in the 1920s and 1930s. Historically, silicosis was the most important
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occupational illness of the 20th century, causing much more damage than
for example the asbestos-related illnesses with which silicosis is often
compared.® Silicosis is caused by the continuous inhalation of quartz dust,
causing over the years severe incapacities of the lung functions. In Western
Germany, more than 10,000 workers (almost exclusively male) died from
silicosis in the period after the Second World War; in France during the
same period more than 40,000 workers in the coal industry alone died.
In Switzerland, the Swiss national insurance institution, Suva, counted since
the 1930s over 11,000 cases of which 3000 died and other 4000 sustained a
permanent disability.® The profession mostly hit was the mining industry,
but smaller trades such as the stonecutting profession were also affected.
Because of tunnel and dam works, the alpine regions were equally hit.”

Although silicosis was known among miners since the early modern
period, a specific medical concept for the illness was lacking until the
early 20th century. In the latter 19th century, silicosis was usually seen as
a special form of tuberculosis (and thus not as a work-related illness, which
foreclosed the payment of benefits by accident or disability insurance).
One important reason for this misinterpretation was the dominance of the
bacteriological paradigm in the medical community until the First World
War.? Bacteriological models stressed mono-causal, deterministic causalities
that were based on organic agents.® With a clinical picture closely resembling
cases of tuberculosis, many among the medical community found it simply
not plausible, from their perspective of the bacteriological paradigm, that a
lung disease such as silicosis would not be caused by organic agents but by
an inorganic material as common and profane as stone dust.!®

The process with which silicosis became a recognized occupational
illness in Switzerland and Germany, and eventually covered and compen-
sated within the national schemes of accident insurance, stood under the
influence of a series of international and transnational actors. The ILO
in particular played the role of a catalyst, although its influence on the
national social policy actors was often indirect. Similarly important were
two other actors: trade union organizations, on the national and interna-
tional level, and international expert networks such as the international
association of occupational physicians. The process of recognition can be
divided into three stages.

1. The first stage stretches from the turn of the century until the beginning
of the First World War, a period of course before the ILO was founded.
These decades were marked by a locally situated process of knowledge
production and the emergence of transnational networks, whose influ-
ence was still comparably weak. The labour movement, interested in
questions of health policies since the mid-19th century, played a cru-
cial role for the synthesis and the distribution of these early forms of
locally fragmented knowledge about silicosis.!! Switzerland, where the
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union of stonecutters and stone-workers became an important actor,
can serve as an illustrative example.!? Here in 1912, the central board
of the national Association of Stone- and Clay-Workers sent a peti-
tion to the Swiss parliament. The proposal demanded that the mining
and stonecutter industries — at that time not yet regulated under the
national industrial legislation — should be included into the professions
covered by the Factory law of 1877 and put under the supervision of
the national factory inspection.!® This measure, the petitioners hoped,
would also improve the legal protection in the area of lung dust diseases.
The petition extensively refers to several scientific studies, mostly based
on statistical methods that seemed to prove the occupational hazards of
the stonecutting profession. The proposal quoted numerous academic
and professional authors, including industrial hygienists, factory inspec-
tors, national statistical offices, but also studies from sickness funds and
trade unions from Germany and Switzerland.'* These studies represented
distributed forms of local knowledge and were mostly written in the
years after the turn of the century. They often identified dust particles as
causing the lung diseases, anticipating the later scientific consensus. At
this stage, the actors mainly operated on a national level, albeit benefit-
ting from the transnational circulation of expert knowledge.

. The second period, starting shortly before the First World War and
lasting until the end of the 1920s, was marked by the formation and
influence of transnational expert networks. The starting point for the
debates in Switzerland and Germany was the recognition of silicosis as an
occupational illness in parts of the British Empire, first in 1912 in South
Africa and 1918 in Britain itself.!> British vital statisticians had already
studied the causation of silicosis since the 1860s. After the capture of the
Transvaal, where most of South Africa’s mining industries were situated,
during the Second Boer War in 1902, the new government appointed a
medical commission to examine the lung diseases of the Transvaal mining
workers — mainly to protect the Scottish and Welsh labour migrants work-
ing in the African gold and diamond mines. The commission eventually
accepted the illness as a medical entity of its own, thus opening the door
for the inclusion of silicosis as an illness compensated under a workmen'’s
compensation system. This major step in the recognition of silicosis was
actually part of a system of welfare privileges in a colonial context. In
South Africa legal protection applied only to European migrant workers
in the colonies; black miners were excluded from the new compensation
scheme. The British legislation of 1918 covered all miners, although only
with meagre compensations in the form of small lump sums.!®

In Europe, the South African and British legislation was noted but
not adopted. Silicosis first had to pass legal hurdles on the national
level. In Germany, occupational illnesses were not insured under the
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national accident insurance before 1925. And even in Switzerland, where
occupational illnesses had been insured since the foundation of the
National Accident Insurance in 1918, silicosis was originally excluded
from the list of insured occupational illnesses, because the legitimacy
of the diagnosis was disputed in medical circles. The handful of occu-
pational physicians in the German-speaking countries arguing for the
recognition of silicosis remained a small minority in the medical world.
Until the mid-1920s, the respective government authorities did not listen
to them, not least for fear of the financial consequences of insuring a new
occupational illness with an unknown dimension.

This standoff situation only changed with the rise of the international
labour movement as a new actor. In the early 1920s, the international trade
union of the stone-workers adopted the Anglo-Saxon model and started
to lobby political actors. In the first stage of this debate, the union
argued legally and politically pointing at the progressive legislation in
the British Empire. At a congress in Innsbruck in 1921, the stone-workers’
union demanded that the distinction between tuberculosis and silico-
sis should be recognized internationally and thus also the autonomous
status of silicosis as an occupational illness.!” The union tried to con-
vince national governments to change their social insurance legislation.
However, the legal-policial strategy had failed already by 1922 as no
European government immediately adopted the British approach. In
1924, the union changed its strategy and started enrol the ILO - a still
young organization eager to leave a footprint in social policy debates —
in its endeavours. With the tripartite structure of the ILO, the trade unions
were directly involved in the decision-making process — and the stone-
workers’ union was successful in convincing Albert Thomas to take up
their concern and turn it into an official policy of the ILO.!® Thus in
1926, the Industrial Hygiene Section (IHS) of the International Labour
Office became engaged in the silicosis debate. The IHS was headed by the
Italian Luigi Carozzi (1875-1963), a reformist physician from the Milan
school of occupational medicine. Carozzi seems to have used silicosis as a
strategic issue in order to safeguard its discursive hegemony over issues
of industrial health. The IHS stood in competition with other offices
outside and inside the ILO, in particular with the health section of the
League of Nations, which mainly focused on infectious diseases, and the
ILO’s Industrial Safety Section that was dominated by engineers and their
policies of technical (instead of medical) prevention. Thus, the fight for
the recognition of silicosis offered Carozzi and his Section a distinctive
issue in the competition with other organizations: an occupational dis-
ease distinct from the epidemics the League of Nations’ health section
was dealing with, and an illness that depended on medical expertise
in order to prevent it, different from the usual engineerial approach to
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the prevention of industrial accidents, prevalent in the Industrial Safety
Section of the ILO."

First, the IHS concentrated on research activities, collecting material
about the mortality of several occupations at risk — with the clear result
that the evidence pointed at a distinct occupational illness in the form
of silicosis.?’ The next step was to decide upon a legal strategy. In 1928,
the IHS decided at a conference in Dusseldorf that its policy was to help
silicosis be internationally recognized as an occupational illness.?! To
this end, the IHS tried to collaborate with other international organiza-
tions, namely international medical associations. The IHS successfully
convinced the International Commission on Occupational Hygiene
(responsible for organizing the International Congress for Occupational
Hygiene) to take up the silicosis issue and make it a central topic
for its congress in 1929 in Lyon.?? The congress managed to build a
consensus and supported a resolution to recognize silicosis as a new
diagnostic entity.?? This consensus was confirmed at a subsequent confer-
ence, organized by the ILO in Johannesburg in 1930.%*

. In retrospect, the Lyon conference turned out to be a watershed. Not only
the ILO but also the responsible international medical community agreed
on the recognition of silicosis. In 1929, the year of the Lyon confer-
ence, the responsible organization for the national accident insurance of
the mining trades, the Knappschafts-Berufsgenossenschaft, decided to
include silicosis on the official list of occupational illnesses (although
only severe cases of silicosis would be compensated).?® Three years later, in
1932, the national accident insurance in Switzerland followed the German
example, but widened the compensation to all cases of silicosis that led to
work incapacities, including the less severe forms of the illness.?

On the international level, the ILO continued to be an important voice
in the debate about silicosis. Already before the recognition of silicosis in
Germany, the ILO tried to coordinate the international research efforts
about silicosis, for example at conferences in Johannesburg (1930) and in
Geneva (1934). The organization was successful mainly on the scientific
level (and less so on the legal level), for example by helping to standardize
the diagnostic procedures and criteria (introducing a distinction between
three stages of silicosis — a formula that was taken up by the international
medical community). The ILO also tried to promote institutionalized
compensation through national insurance systems. However, the power
of the ILO to act upon national legislators was limited. Countries like
France and Belgium, affected by silicosis through their mining industries,
but more employer-friendly than Germany and Switzerland, were particu-
larly sceptical and usually did not follow the ILO’s Recommendations and
resolutions in this field — at least not until 1945.
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Generally, the period after the recognition of silicosis brought a new
era for the relation of national and international social policy actors in
Germany and Switzerland. Now the practice of insuring silicosis was
more driven by the institutional contexts on the national level and
national-specific factors became more important than the international
discourse on the level of the ILO - national factors like the influence
of corporate interests within the organization of the national accident
insurance, or the economic significance of the various occupations at
risk. Against this background, the influence of transnational discourses
and actors lost its previous momentum.?’

The interwar period and the years of the Second World War offer sev-
eral empirical cases that show how the comparably high standards of
the ILO were eroded and diluted in the hands of national policy actors.
A few brief remarks on the situation in Switzerland and in Germany
must be enough. Part of the diminishing influence of the ILO was the
general crisis of the League of Nations, at the latest after Germany left the
organization in 1935. On the national level, the ILO policies lost their
significance within the mining industries in favour of the armament pol-
icies of the late 1930s and for the war economy during the Second World
War. Thus, in both countries the policies of prevention by the national
institutions for accident insurance gradually lost their strength, eventu-
ally giving way to a policy that privileged the demands of economic
production and sidelined the measures of precaution against silicosis.
Thus, during the Second World War, both countries witnessed a sharp
rise in cases of silicosis — often very severe cases. But it was only after the
end of the Second World War that the obligations for prevention were
implemented again.

The ILO seen from a national perspective: the international
relations of the Swiss Institute for Accident Insurance

For the second part of this chapter, I will shift the perspective to a national
institution, the Swiss Institute for Accident Insurance (Suva). What status
did the ILO and other international actors have in the daily business of
a social insurance organization? First a few general remarks on the rela-
tion between Switzerland and the ILO. Switzerland, a founding member
of the ILO, was a cautious follower of the ILO’s Conventions and Recom-
mendations (see Table 2.1: Ratifications of ILO Conventions in the fields
of Occupational Safety and Social Security by Switzerland, 1919-2000).
Of all the ILO Conventions in the fields of Occupational Safety and
Social Security during the 20th century, Switzerland ratified only
30.6 per cent (56 out of 183). Compared to this general account, the
percentage of ratified Conventions in matters of Social Security (40 per cent;
six out of 15) and especially of Occupational Safety (44.4 per cent; eight out
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Table 2.1 Ratifications of ILO Conventions in the fields of Occupational
Safety and Social Security by Switzerland (1919-2000)

ILO Conventions in the field of occupational safety (1919-2000):
® Conventions total: 18 (3 before 1945; 15 after 1945)
® Conventions ratified by Switzerland: 8 (2 before 1945; 6 after 1945;
not ratified: 9)
Conventions in the field of social security (1919-2000):
e Conventions total: 22 (15 before 1945; 7 after 1945)
® Conventions ratified by Switzerland: 6 (3 before 1945, 3 after 1945;
not ratified: 16)
Conventions total by the ILO (1919-2000): 183
Conventions total ratified by Switzerland (1919-2000): 56 (not ratified: 127)

of 18) indicate that the Swiss legislation for accident insurance was more
consistent with the ILO’s policies that other fields of welfare policies in
Switzerland. This is clearly an effect of the particularities of Swiss welfare
history. In the late 19th and early 20th centuries, Switzerland tried to follow
the German model and its Bismarckian institutions. However, the process
of legislation turned out much more difficult than expected. The first social
insurance was only established in 1918 for the national accident insurance,
administered by the newly founded Swiss Institute for Accident Insurance.
In all other branches of social insurance, legislation was delayed, usually by
negative popular votes in ballots that were required by the direct democratic
constitution. Social policy measures were contested either for lack of finan-
cial resources (that is, popular fears of new taxes), federalistic resentments
against strengthening institutions of the federal state or because the federal
constitution did not provide the federal authorities with the necessary
legislative authority.?® Thus, in fields of old age insurance (where Switzerland
introduced a social insurance system in 1948), unemployment insurance
(introduced in 1977), sickness insurance (1996) or maternity benefits (2005),
Switzerland usually had difficulties in ratifying Conventions of the ILO.?°
Against this background, it was not surprising that Switzerland did
not support the general policies of the Philadelphia declaration of the
International Labour Conference in 1946. Switzerland’s fragmented system
of public and private insurances and its decentralized system of assistance
differed fundamentally from the Beveridge-inspired model of universal
and integrated social security services that the ILO envisaged.3° Similarly,
Switzerland was unable to ratify the most important ILO Convention
in social security matters during the post-war decades, the Convention
for Minimal Standards in Social Security of 1952. The Convention set specific
minimal standards for nine fields of social security. The ratification procedure
was designed in a flexible way. As soon as a country could subscribe to any
three of the nine standards it was allowed to fully ratify the Convention.?!
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Even with this low threshold, Switzerland was not able to ratify the Con-
vention. Only in the field of accident insurance did Switzerland fulfil the
standards, whereas its old age, unemployment or sickness insurance did
not pass the test. Only after the expansion of several branches of social
insurance in the 1960s and 1970s (such as old age and disability pensions,
and family allowances) was Switzerland in a position to finally ratify the
minimal standards Convention in 1977.32

A closer look at the specific debates in Switzerland around Conventions
related to accident insurance issues helps to illustrate some of the problems
Swiss authorities had in adapting to the policies of the ILO. As mentioned,
Switzerland had an early and comparably advanced national accident insur-
ance. Thus, Switzerland did ratify some of the important Conventions in
this field, notably Convention No. 18 on Workmen'’s Compensation for
Occupatioal Diseases, prescribing the compensation of occupational diseases,
and Convention No. 19 on Equality of Treatment in Accident Compensation
(of 1925), which demanded that a national system of accident insurance would
compensate foreign workers on the same level as its native workforce.33

The ratification problems were partly a consequence of the historical roots
of the accident insurance. By importing the German model, Switzerland
also adopted the Bismarckian system of class insurance, which meant that
only the industrial sector was covered by the insurance, but not for example
the agricultural workforce or the white-collar workers of the third sector.3*
This contradicted the often universal intentions of the ILO’s social poli-
cies represented by Conventions for the protection of agricultural workers
(Conventions Nos 10, 11, 12 of 1921 or Convention No. 121 of 1964)
or by Conventions for accident compensation including the third sector
(Convention No. 17 of 1921; Convention No. 148 of 1977).3° Only in 1984
did Switzerland expand its accident insurance scheme into a universal
system including workers from the agricultural and the service sectors.3¢ This
was not the only barrier for the implementation of the ILO policies. Another
problem was that the labour protection was based on a system of compulsory
accident insurance, combined with the regulation of workplace conditions,
but not by the prescription and interdiction of hazardous products or
machinery. The Suva offered financial incentives for measures of technical
prevention used by employers, but it shied away from directly interfering in
entrepreneurial freedom of action. Thus, Switzerland also declined to adopt
those Conventions that offered strict regulations of industrial products or
production technologies, such as Convention No. 13 prohibiting the use of
white lead in painting (in 1921), Convention No. 119 prohibiting the pro-
duction of hazardous machinery (in 1963) or Convention No. 170 regulating
the use of chemicals in industrial production facilities (in 1990).37

How relevant was the ILO from the point of view of the Suva, especially
when compared to the other international relations of the institute? The
analysis of the Suva’s annual reports, in particular the sections in which
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Table 2.2 Activities of the Swiss Institute for Accident Insurance (Suva) 1918-1990

Year Bilateral International Activities related
agreements scientific congresses to international
organizations

1918-1929 0 0 1
1930-1939 1 0 0
1940-1949 (40-44/45-49) 3(0/3) 2 (0/2) 1(0/1)
1950-1959 8 6 4
1960-1969 4 10 1
1970-1979 8 10 4
1980-1989 5 10 3

Source: Bericht und Rechnung der Schweizerischen Unfallversicherungsanstalt, 1918-1990.

the international relations and activities are listed, illustrates the tendencies
and ambivalences of the Suva’s international relations over the 20th century
(see Table 2.2).

The history of the international contacts of the Suva shows that the
ILO (including the ISSA) played only a limited role when compared to the
significance of bilateral agreements or the regular participation at interna-
tional scientific congresses, especially in the post-war period. Before the
Second World War, the intensity of international contacts was generally low,
regardless of their direction or partner organizations. The representatives of
the Suva more or less abstained from participating at international confer-
ences. Bilateral agreements in the area of social accident insurance were
equally rare. In the 1920s and 1930s, under a political climate dominated by
the right wing of the liberal party and by conservative movements, the Suva
was busy dealing with domestic issues. The institute was heavily criticized
for its putatively oversized budget and the seemingly excessive insurance
premiums imposed on employers and employees.?® At the same time, the
organization had to prepare the epistemic ground for its work, namely to
collect accident statistics and define mathematical and technical rules in
order to set the appropriate insurance premiums.3°

The insurance of migrant workers is a good example of the national
approach to social insurance taken by the Suva. In the early 1920s, the ques-
tion of insuring migrant workers was addressed in a passive way. The rule
was that foreign nationals were entitled only to full insurance provisions
(on the same level as Swiss workers) when their national accident insurance
also offered non-discrimatory conditions to Swiss nationals working abroad.
Still in 1923, the Suva knew of no country in which this principle of equal
insurance was actually applied. Thus, in Switzerland, all foreign workers
received only three-quarters of the regular benefits of the Suva.‘’ In other
words, five years after the constitution of the Swiss national accident insur-
ance, the institute did not dispose of a single international agreement even
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though Switzerland was one of the founder members of the ILO. At the same
time, all Swiss employees working transitorily in a foreign country were fully
insured by the Suva for a period of six months.*!

After the mid-1920s, the Suva became more actively engaged in inter-
national debates. The year 1925 marks a turning point. At that time, the
Suva began to partake in the Section for Accident Prevention (Abteilung
fir Unfallverhiitung) of the ILO, in order to remain informed about the
international trends in accident prevention and also to contribute actively
to the research and publication activities of the Industrial Hygiene Section
of the ILO. None other than Alfred Tzaut, the director general of the Suva,
became a member of the Industrial Hygiene Section under Luigi Carrozzi
and head of a sub-commission for occupational safety.*? In this role he
was for example responsible for writing a report on the international status
quo in the prevention of accidents with wood machining.** These interna-
tional activities seem to be motivated by the epistemic needs mentioned
above: a need for appropriate statistical data and technical knowledge —
this time from comparable institutions in other countries — in order to
calculate correctly the premiums and benefits of the new branch of social
insurance. In this respect the ILO was seen by the Suva primarily as a service
provider and a knowledge-generating institution, and not (yet) as a crucial
actor for the definition and promotion of international legal standards in
social policies.

As mentioned above, the ILO agreed in 1925 upon the most important
Convention of the interwar period in the area of accident insurance, the
Convention on Equality of Treatment (Accident Insurance) obliging the
signatory states to compensate foreign workers for work accidents through
their own social insurances and with the same benefits as the national
workers. The ratification of the Convention in 1927 also changed the inter-
national relations of the Suva.** Because most European states — including
the northern part of Eastern Europe, though not the Soviet Union - also
ratified the Convention, the measure in principle abolished the exclusion of
foreign workers from entitlements of national accident insurances. However
in many respects, migrant workers still remained discriminated against. In
Switzerland for example, leisure accidents (for example on travel to work)
were covered by the national accident insurance, but only for Swiss workers,
as the ILO Convention was restricted to work accidents. Also, national
differences in the structure of the benefits remained and a transnational
appreciation of the causality of accidents and — more important — of occu-
pational diseases was missing. This meant that migrant workers still suffered
from various types of discrimination, for example when the causes for a par-
tial incapacity of work was accepted in one country but denied in another
one, or when, in the cases of occupational illnesses, a migrant worker was
exposed to hazards in different countries and each country denied the
entitlement for a disability pension, because it saw the decisive causes
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for the illness in the work contexts abroad. As an effect of the remaining
discriminations, the ILO Convention actually spurred the conclusion of
bilateral agreements in order to deal with the still existing deficiencies — a
process that gained momentum only after the Second World War.

During the interwar period, the Suva’s international contacts stayed on
a low level. Only one other international agreement was made: a bilateral
contract with the Netherlands on the insurance of work accidents in the
transport industry, in particular in the navigation of the Rhine, in 1938.
This genuinely international trade was one of the typical fields of the early
transnationalization of social policies.*

The period after the Second World War fundamentally altered the pat-
tern of international relations of the Suva. Activities increased on all
levels, from the conclusion of bilateral agreements to the participation
at scientific congresses and at international organizations. In the late
1940s and the 1950s, the Suva implemented several Conventions and
Recommendations of the ILO, notably on the organization of labour
inspection (Convention No. 81), and on industrial safety and health pro-
tection issues. However, the adopted Conventions and Recommendations
had a comparably limited and disparate scope; they did not reach the
significance of the accident insurance Convention in 1925. But these
were not the only ILO-related activities of the Suva. More important than
the implementation of international regulation was the participation in
expert organizations and networks close to the ILO, in particular under the
umbrella of the ISSA. Switzerland became a member of the ISSA in 1950,
briefly after the Conférence internationale de la mutualité et des assurances
sociales reorganized and renamed itself in 1947 as the International Social
Security Association.*® As in the interwar period, the Suva had a vital
interest in being updated about the state of the art of the technical and
actuarial issues in accident insurance. Swiss delegations were regularly sent
to the workshops and conferences of the ISSA and also to other interna-
tional expert networks in the field of accident insurance and occupational
safety. These events were usually focused around the exchange of opinions
and experiences, for example on current trends in accident prevention,
without taking any binding decisions.*’

In general it seems that the cooperation with international organizations
was important for the Suva either for technical reasons — to keep updated
about the relevant expert debates — or for symbolic reasons. The participation
at international organizations was important because it lent Switzerland the
status of an internationally recognized welfare state — an important quali-
fication in a time in which Switzerland caught up with the development
in more progressive welfare states such as Germany or France.*® Thus, the
Swiss delegation was often happy to offer its services as a host country for
activities of the ILO, as in 1963 when Switzerland hosted an international
congress on occupational safety.*’
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Interestingly, this picture of an increased cooperation between the Suva,
a typical example for a Western social insurance institution, and the ILO in
the post-war decades is not in line with the common argument that the ILO
lost its previous relevance for Western welfare states by intensifying the colla-
boration with non-Western member states, in particular the decolonized
countries, in the 1950s and 1960s. This argument, made for example by
Cédric Guinand and Daniel Maul, points to the ILO’s post-war strategy of
globalizing the social policy standards of European states, which meant that
in the 1950s and 1960s the Conventions and Recommendations of the ILO
were tailored to the needs of the developing countries and lagged behind
the comparably dynamic development of Western European welfare states.>°
It seems that this situation offered for a country like Switzerland, that was in
European terms also a welfare latecomer, the opportunity to catch up with
the international social legislation of the ILO.

Even more important than the relations with the ILO were the bilateral
contacts of the Suva. After the Second World War, and parallel to increas-
ing intra-European migration, bilateral agreements became the cornerstone
for the international harmonization and coordination of social security
traditions among Western European welfare states.! In case of the Suva,
bilateral agreements were primarily made with states that were related
to Switzerland by migration, such as all neighbouring states, but also the
Netherlands, Greece, Spain, Portugal and Turkey. These agreements usu-
ally stipulated the mutual recognition of insurance payments or benefits,
or the harmonization of insurance cover for migrant workers. In financial
terms, these agreements were often much more important than most ILO
Conventions. Quantitatively, the Suva’s bilateral agreements were two
to three times more numerous than the international Conventions or
Recommendations signed by the Suva.5?

However, it would be wrong to numerically juxtapose bilateral and
multilateral agreements, because both activities were interrelated. As men-
tioned above, the trend to bilateral agreements was partly spurred by the
deficiencies of certain ILO Conventions, as in the case of the Equality of
Treatment (Accident Compensation) Convention, 1925 (No. 19). As the
equality of compensation between national and foreign workers was only
guaranteed among the signatory states of Convention No. 19, the Swiss
government worried about the unequal compensation standards that
would result from ratifying the Convention. Foreign workers from coun-
tries that ratified Convention No. 19 were privileged compared to workers
from non-signatory countries. Therefore, the Federal Council combined
the ratification of the Convention with starting an active policy of bilateral
agreements in order to secure equal levels of compensation among as many
nationalities as possible.>3 Thus, the loopholes of an ILO Convention in the
interwar period partly fuelled the increase in bilateral agreements after the
Second World War.
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Conclusion

The relation between the ILO and the national organizations for accident
insurance in Switzerland and Germany during the 20th century points at
the crucial influence of international or transnational actors on the national
level of social policy-making. The case study on the recognition of silicosis
shows that international organizations like the ILO did not act alone on
the transnational level. They were supported by international trade union
organizations or international scientific (in particular medical) congresses
in their sensitizing of national policy actors. Moreover, there are important
trade-off effects between multilateral and bilateral policy-making, as
illustrated in the case of Switzerland’s increase in bilateral agreements after
the Second World War - a trend that was spurred by the shortcomings of
some ILO Conventions in the interwar period. The process of international
legislation driven by the ILO was particularly effective, even without any
direct legal force on the national level. Indirectly, as a ‘soft power’, the ILO’s
Recommendations and Conventions caused a constant reflection among
the Swiss authorities about the status of its national social insurance system
when put into an international context and compared to other European
examples. The ILO was important both on a cognitive and on a legal level.
Its multiple research activities helped to shape the outlines of a ‘European’
or ‘global’ world of welfare states; at least it allowed member states such as
Switzerland to perceive the international context of their own national wel-
fare system. Legally, the ILO was the source of a steady stream of proposals to
encourage convergence and standardize the different types of welfare states.
As the case of Switzerland illustrates, these legal activities were far from
ineffective. Even in times when the ILO’s priorities were not on Western
Europe but on developing countries, as in the 1950s and 1960s, Switzerland
was constantly debating and accommodating itself to the ILO’s legal bench-
marks, even though they mostly consisted of minimal standards.
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The ILO, Feminists and Expert
Networks: The Challenges of a
Protective Policy (1919-1934)

Nora Natchkova and Céline Schoeni

Introduction

This chapter aims to shed new light on the ambivalent relationship
between the International Labour Organization (ILO) and the main femi-
nist organizations at the time when the guidelines were being drawn up for
the protective policy promoted by the ILO between 1919 and 1934.! The
purpose of the ILO, institutionally attached to the League of Nations (LON)
since its creation in 1919, was to work for global post-war reconstruction on
the basis of the principle of universal peace, through the harmonization of
working conditions and the introduction of regulations on uniform working
conditions in the member countries. In this chapter we will be looking at
the problems surrounding the introduction of specific legislation governing
women'’s employment. The ILO, as an institution, is particularly interesting
for two reasons. First, it is where Conventions and Recommendations on
conditions of employment for men and women are negotiated, which set
standards designed to act as universal references. Secondly, because of its tri-
partite operation, it reflects the relationship between the main protagonists
shaping the history of labour: states, employers’ associations and workers’
organizations. The Convention banning night work for women, adopted
in 1919 and revised in 1934, and the creation of the Correspondence
Committee on Women’s Work at the ILO in 1932 will allow us to illustrate
how interests converged and diverged between the social groups represented
in the ILO bodies, and will also highlight the entryist strategies pursued
and the efforts made to keep women as a social group out. Yet women
were just as affected by the establishment of this new international regula-
tory framework, since it determined their working conditions and in effect
restricted their access to skilled jobs by treating them as a separate section
of the wage-earning classes. Joining together in rapidly expanding, suprana-
tional feminist organizations during the 1920s and 1930s, they developed a
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number of strategies to try to gain a foothold in the ILO and impose their
views. Their barrage of representations and the employment crisis of the
1930s persuaded the ILO to set up an expert network to legitimize its own
role in the development of specific legislation for working women, but with-
out giving this new structure a formal status to intervene in ILO policy.

Based on the archives of the International Labour Office (ILO Office), the
ILO’s permanent secretariat in Geneva, this chapter aims to show the role
of gender relations in an analysis of the transnational policies developed
by the ILO.

Women, the ILO and the ILO Office: a conflicting
power relationship

The creation of the LON and the ILO generated massive enthusiasm among
international feminist organizations.? The background here, without going
into too much detail on the history of women’s rights movements around
the world, was that the feminist associations that had existed at national
level and had long been labelled middle class — though they should more
appropriately have been called reformist or reforming — had started to
form an international movement at the turn of the 20th century.® The two
largest organizations at the time were the International Council of Women
and the International Woman Suffrage Alliance. The International Council
of Women was founded in Washington in 1888 and was the first inter-
national women's organization to advocate a universal, broad and reforming
programme.* The International Woman Suffrage Alliance was founded in
1904 by members of the International Council of Women who felt that
the Council’s programme was not militant enough in fighting for women’s
right to vote. Despite differences over the best way to win civic rights, the
two organizations shared fairly similar views of the world. During the 1920s
and 1930s they considered merging on several occasions, but because of the
International Council of Women'’s dominant position, the International
Woman Suffrage Alliance kept its distance.

These two associations, together with the International Federation of
Working Women,® a forum for women trade unionists since 1919, saw the
ILO as a way of advancing their political agenda, the cause of women at
a global level, and above all the establishment of political and economic
equality in national legislation. From the outset the aim of these most influ-
ential feminist organizations was to ensure that women played a part in the
bodies attached to the LON, and particularly the ILO in view of its crucial
role in the field of women’s employment.® But they would face outright
opposition to their inclusion in the ILO, ostensibly because women’s inter-
ests were already represented through its tripartite operation. On 18 March
1919, for instance, the Commission on International Labour Legislation,
which had been instructed by a decision of the Allied Supreme Council
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at the Peace Conference to draft the rules and agenda for the first ILO
conference in Washington, received a delegation of feminist associations.’
At the meeting, Cécile Brunschvicg, on behalf of the International Woman
Suffrage Alliance, proposed that women-only tripartite working committees
should be set up in all the ILO member countries, and that each draft item
of legislation specifically on women’s employment should be submitted to
them. The Commission on International Labour Legislation rejected this
proposal on the following grounds: ‘Several Delegates thought that the
proposal was of too exclusive character and that there was no reason why a
similar commission should not be set up as regard to men.”8

The Commission in question, which was so anxious about setting up
single-sex working groups, was itself made up of 15 male delegates. The
same applied to the first Labour Conference in 1919, where all the official
delegates from the various member countries were men.’

Despite these problems, the feminist associations continued to fight, by
various methods, to be included in the ILO and make their voices heard
there. However it was a long and rocky road to build bridges with this new
international body. Having considered setting up an International Women'’s
Office in 1919 - a sort of female ILO Office - they decided in the end to rely
on the legal equality enshrined in the LON Covenant to pursue their objec-
tives.! The Covenant, adopted in 1919, states that women should have
access without discrimination to all positions under or in connection with
the LON.! The feminist associations were rapidly disappointed, however.
Time and again in the 1920s, the International Council of Women and the
International Woman Suffrage Alliance requested interviews and sent letters
of protest to ILO officials denouncing the under-representation of women
in the organization.'? When these requests fell on deaf ears, they set up
structures in the 1920s to provide external coordination for pressure groups
lobbying the ILO in the interests of female workers. Two crucial moments
should be mentioned here. In 1925, on the initiative of the International
Council of Women, a Joint Standing Committee of Women's International
Organizations was set up to ensure that suitably qualified women were
appointed to LON bodies. At the same time closer cooperation was estab-
lished with the ILO Office in the form of a Liaison Committee between the
International Council of Women, the LON and the ILO Office. This new
body met for the first time in August 1925 to decide on the arrangements for
cooperation. Given that the ILO Office had no specific section on women'’s
employment, the civil servant Martha Mundt, a German socialist who had
studied economics and sociology, was asked to monitor women's employ-
ment issues, to maintain contact with the feminist associations and to report
to the ILO Director, Albert Thomas.!3 For the ILO, working together like this
was a way of maintaining good relations with the main international femi-
nist associations. Even if the ILO could rely on the support of the female
trade unionists in the International Federation of Working Women for its
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policy of protecting women’s employment, the backing of the International
Council of Women and the International Woman Suffrage Alliance became
crucial as the idea of specific regulations for women’s employment became
subject to an increasingly organized challenge by women both nationally and
internationally in the interwar period. For instance, a number of northern
European countries did not ratify the 1919 Washington Convention ban-
ning night work for women. Sweden told the ILO Office that it had taken
this decision on the basis of the negative views expressed by trade unions
with mostly female members.'* The economic crisis of the 1930s, which
provoked a violent offensive against women’s employment,’> made some
governments more reluctant to accept the principle of differentiation
between men and women in access to employment. Again in Sweden, the
defence of women’s right to work led by the feminist movements with the
support of the socialist government helped to make the ILO’s determina-
tion to extend its protection policy to the services sector appear even less
legitimate.'® Despite these disagreements about the ILO’s policy on working
women, the origins of which will be examined in greater detail below,
what we must remember here is that until the Correspondence Committee
on Women'’s Work was set up in 1932 the ILO had no dedicated body study-
ing women’s employment issues.

Creation of the ILO: the International Night Work
Convention (1919)

The regulation of women'’s employment had, nevertheless, been one of the
ILO’s main concerns since it was set up.!” Initially the stated aim of this
regulation was to protect female workers’ maternity and health from the
hardships of industrialization. At the first International Labour Conference
in Washington in 1919, two of the six Conventions adopted related specifi-
cally to women’s employment. The first prohibited women from working
in commercial and industrial undertakings for six weeks after giving birth,
without any requirement for the employer to pay wages to female staff on
leave. The second prohibited night work (from 10pm to 5am) in industrial
undertakings for women of any age. Subsequently, during the 1920s, the ILO
continued to work tirelessly on women’s employment, adopting a number
of Conventions and Recommendations designed either to extend the appli-
cation of existing Conventions to sectors other than industry, or to prohibit
women from doing work defined as unhealthy, arduous or dangerous for
women.!® These international standards introduced the idea of a biological
and social difference between men and women which was used to justify
specific legislation governing women'’s employment. This was by no means
an obvious fact, it was simply a majority view that would be defended by
the ILO and its officials against other egalitarian or liberal prerogatives
supported by social actors in a weaker position on the international stage
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and with little or no representation in the ILO. The clash between these
different interests explains why the regulation of women’s employment was
so prominent in the Conventions adopted at the first International Labour
Conference in 1919, and the problems in banning night work for women
in the decades which followed. At the end of the First World War the main
concern of the ILO founders was to achieve rapid agreement on the establish-
ment of an international body to regulate economic competition between
states and to curb the popular protest and/or revolutionary movements that
were springing up in Europe and threatening the capitalist order.

In this context the ban on paid night work for women brought serious
advantages. There was already a similar Convention on the subject, the Berne
Convention of 1906, which had been signed by a large number of European
countries.’ In addition, since the International Congress on Labour
Protection, held in Zurich in 1897, the labour movement overall — trade
unions, corporations, socialists and reformers — had supported the demand
for special protection for female workers, even though this issue had
previously provoked debate and controversy. The fact that there was already
international agreement on banning night work for women thus achieved
two objectives that were fundamental to the creation of the ILO: it ensured
speedy preparations for the first conference and the broadest possible
support for the new international body and its prerogatives.?° Like the intro-
duction of the eight-hour day, one of the other major Conventions adopted
in 1919, the condemnation of night work for women was supported by
representatives of the employers, trade unions and governments of the
countries attending the conference. However, their approval was not for
the actual application of these principles — in national legislations there
were a number of derogations which allowed both employers and the state
considerable leeway — but for the introduction of a standard. The separation
of wage-earners into two distinct groups according to gender, which was
enshrined in the very first ILO Conventions, thus established a discrimina-
tory core in the regulation of working conditions for all the ILO member
countries. A cornerstone of the body of standards designed to promote
legislation which supposedly ‘protected’ working women, the ban on night
work actually perpetuated a social order which gave men priority in access
to jobs and relegated women to the role of housewife and mother.

The wording of the 1919 ban on paid night work for women was largely
drawn from the Berne Convention of 1906. There was no age distinction
for women, and the notion of ‘night’ was defined as running from 10pm
to Sam. However, the Washington Convention, ratified on a number of
occasions after 1919,2! extended the scope of the ban to the service sector
and to work covered by services in the industrial sector, as well as to very
small industrial undertakings with fewer than ten workers. The two decades
after the First World War were characterized by structural changes to
employment: the service, or tertiary, sector was booming and at the same
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time a growing number of women were finding paid work there. Male
employment did not experience the same changes, with most male workers
still employed in the industrial sector. The following figures illustrate this
general trend.?? In Switzerland, of all women in work, the percentage of
women in the industrial sector reached its lowest level in 1930 at 36.8 per cent,
whereas the service sector employed 53.6 per cent women. The proportion
of women working in the service sector out of the total workforce (men and
women) remained around 50 per cent for the first three decades of the 20th
century. In France, 57.7 per cent of female workers were working in the
industrial sector compared with 17.9 per cent in the service sector in 1906,
whereas by 1946 42.3 per cent were working in the industrial sector and
25.8 per cent in services. The proportion of women to men working in the
service sector was 1 to 2 in 1906, and 1 to 1 in 1946. In Sweden the trend
was exactly the same. The percentage of female industrial workers declined
at the turn of the 20th century, from 20 per cent to less than 15 per cent.
Conversely, the percentage of women in Sweden'’s public services increased
from 8 per cent in 1910 to 25 per cent in 1930 and 49 per cent in 1940. The
expanding service sector thus attracted a female workforce, threatening the
terms of the gender division of labour and necessitating the redefinition
of the concepts of men’s and women’s work. For female workers, the few
reports produced in the 1920s on the impact of the ban on night work
for women sent to the ILO stressed that the most highly skilled jobs had
become inaccessible to women because of the ban, both in industry and in
services.? For employers, the extension of the ban on night work for women
restricted their freedom to use these able and less well-paid workers.

The economic crisis in the 1930s sparked renewed debate in many
countries about regulating women's access to paid work, and the Night Work
Convention was submitted for review. In the end, the rules on night work
specifically for women were maintained, but derogations were allowed by the
new 1934 Convention and the definition of the night period was adapted
to suit production. At the same time, the ILO member states and directors
were concerned by the international feminist associations’ active opposition
to the erosion of women'’s right to work resulting from short-term economic
policies to tackle the crisis. In some circles the need for special protection for
women'’s employment was used as an argument for keeping female workers
out of the shrinking labour market, something which apparently concerned
Marguerite Thibert in the early 1930s.2* It was in this climate of tension that
the Correspondence Committee on Women’s Work was set up.

Creation of the Correspondence Committee on Women’s Work
at the ILO Office (1932)

The situation changed in the early 1930s as a result of pressure from the
feminist organizations combined with the new international context. The



The ILO, Feminists and Expert Networks 55

global economic crisis and unemployment helped to push the so-called
problem of women’s employment into the international spotlight and, in
response to this, to the top of the list of feminist demands.?® As early as 1930
there were a number of calls for a body to be set up in the ILO to examine
issues relating to women'’s employment. Women in skilled jobs now had
worse, less secure working conditions as a result of the policies adopted by
various governments in the industrialized countries to tackle the crisis, and
this became an additional factor which, as it were, forced the ILO to react
and turn its attention to the problem of women’s employment in general,
rather than just from the point of view of banning night work for women in
the industrial sector. It was against this background that the Correspondence
Committee on Women'’s Work was set up over a period from 1931 to 1933,
the main stages of which are described below.

At the 15th International Labour Conference held in Geneva in the spring
of 1931, Eugenia Wasniewska, a technical adviser for the Polish workers’
delegation, was invited to present a proposal of hers which had previously
been submitted to the Conference President on the creation of an Advisory
Committee on Women’s Work within the ILO Office.?® Wasniewska'’s idea
was that this committee should conduct a thorough study of women'’s
conditions of employment with a view to promoting effective international
action to improve those conditions. The study she proposed should be
carried out with ‘the assistance of persons who have had special experience
of the conditions of work of women in different countries correspond-
ing to the chief types of organizations of women workers’,>” meeting in
a tripartite committee as required under the ILO rules, and including
women representatives.

The first setback came when the President of the Conference, to whom
the request had been submitted, considered that the proposal could not
be considered urgent and consequently could not be put to the vote. Her
request was also not discussed in the plenum, but was supported within
the ILO Governing Body by Francois Sokal, who was none other than the
President of the 15th Conference who had said that the proposal was not
urgent. Sokal represented the Polish government in the Governing Body,
a position which he also held at a number of annual Conferences and in
other international organizations in Geneva.

Discussion on the proposal resumed in October of that same year, at the
55th Session of the Governing Body, so with just 24 members representing
the governments, employers and workers from the eight most industrial-
ized countries plus four other countries from the rest of the world. With the
exception of Miss Clark, accompanying Walter Riddell, the Canadian govern-
ment representative on the ILO Governing Body, everyone attending the
session was a man. Since the previous discussion a number of international
and national feminist associations had written to Albert Thomas to express
their support for Wasniewska’s proposal.?® These included the International
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Woman Suffrage Alliance and Open Door International, an association
which was to become increasingly prominent in international feminist
circles in the 1930s largely because of its conflicting relationship with the
ILO. The association had been founded as a breakaway group following an
International Woman Suffrage Alliance conference on the issue of so-called
protective legislation for women’s employment three years previously.?’
Breaking with the dominant feminist ideas, Open Door International
pursued equal opportunities in the productive sector and worked to give
women unrestricted freedom in employment. It was therefore opposed to
any legislation supposedly protecting women’s employment promoted by
the ILO, which it identified as an international bastion of male interests.
Despite its clashes with the ILO, when it found out that a Correspondence
Committee on Women'’s Work might be set up, Open Door International
demanded to be represented on it, arguing that: “The work of a committee is
only useful if it is carried out objectively. A committee dealing with women’s
work can only produce a truly objective report if it includes members who
consider that the special restrictions imposed on women workers demean
their status and make it more difficult for them to earn a living. A commit-
tee made up of representatives of governments, employers and male workers
does not necessarily include such members.’3°

During the discussion in the Governing Body in October 1931 on setting
up this committee, there was a stormy exchange of views.3! The debate
started with a proposal to adjourn the question on the pretext that it was
not clear what the term ‘women’s work’ meant and that female workers’
interests were already defended by the workers’ organizations. In the end
it was voted not to adjourn the discussion, and the employers’ and trade
union representatives agreed that account should not be taken of Open
Door International’s request for egalitarian feminists to be included in the
future Advisory Committee on Women'’s Work. Charles Schiirch, the Swiss
workers’ delegate and secretary of the Swiss Federation of Trade Unions — the
main Swiss trade union body - spoke twice to point out that the ILO did
not have to enter into relations with Open Door International since it was
not an occupational organization. Léon Jouhaux, Secretary-General of the
Confédération générale du travail (General Confederation of Labour) and
the workers’ delegate for France, wholeheartedly agreed with this, saying
that the idea was to set up a committee on questions of women’s work, not
a committee to discuss political questions. The Danish employers’ delegate
asked Albert Thomas not to take account of Open Door International’s
wishes in his report. In the end there was clear hostility from the various
male members of the Governing Body, regardless of which social group they
represented. Thomas therefore proposed to adjourn the discussion until
the following session and to debate it on the basis of a report he would
produce in the meantime on whether there was any possibility of agreeing
to Wasniewska’s request.
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The third phase was when Albert Thomas submitted a report at the 56th
session of the Governing Body in January 1932.%2 In this he put forward two
important factors which supported Wasniewska’s request and would justify
the fact that the ILO, in accordance with its mission, had to provide itself
with the resources to examine the problems of women'’s employment: the
fact that women'’s employment was now spreading into an increasingly wide
range of sectors, and the global economic crisis. The real challenge, however,
was how to reconcile the feminists’ expectations with the open reluctance of
members of the Governing Body. A compromise was found in the definition
of the status of the body to be responsible for handling women’s employ-
ment issues. Thomas proposed to adopt the correspondence committee
formula rather than the advisory committee proposed by Wasniewska. This
was an important distinction, since the opinion of an advisory committee,
a body responsible for debating in advance issues specific to a particular
group of workers, had to be accepted. A correspondence committee, on
the other hand, was made up of an indefinite number of experts (men and
women), whose expertise on a particular aspect of labour was recognized
nationally and internationally, but it was, above all, purely advisory in
nature! Unsurprisingly, it was the second option which the Governing
Body adopted. There was also some mention of the budgetary implications
of choosing an advisory committee or a correspondence committee. If the
second option was chosen, the ILO Office would not have to pay anything
for the new structure to be set up. In the words of Harold Butler, Deputy
Director of the ILO: ‘The setting up of the committee would in itself cost
nothing. Meetings of members of the Committee could not be held unless
the Governing Body had voted the necessary funds for the purpose, either
by including them in the budget, or by way of transfer.’33

This statement underlined another key element of the procedure chosen:
if a specific budget was needed for a meeting of these experts, it would make
it easier to monitor the committee’s activities and subtly prevent its work in
the ILO from being taken seriously.

The next stage, and this was where things became complicated, was to
decide which experts were to be on the Correspondence Committee. To
get the ball rolling, Albert Thomas put forward a list of women to the
members of the Governing Body, but they vehemently disapproved of
what they regarded as a misuse of powers, feeling that it was up to them
to propose names. In the end the members of the Governing Body were
given the opportunity, individually or collectively, to give their views on
a provisional list. Taking account of the suggestions made, the ILO Office
undertook to draw up a new list that would be submitted to the 57th
session of the Governing Body. The discussions on this list began in April
1932. From the outset Albert Thomas expressed his concern, and the need
‘to [...] put an end to the agitation which the setting up of the Committee
had aroused’.3
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In the meantime, despite the opportunity they had been given, very few
members of the Governing Body had said which candidates they wanted,
whereas the feminists had sent 69 letters proposing major changes, involv-
ing the addition of 95 extra names!

In the end the final composition of the Committee was as follows. The
Governing Body approved a list of 108 names — 96 women and 12 men -
drawn up by Albert Thomas.?® This included only eight of the 95 names
proposed by the feminist organizations and excluded, with a few rare excep-
tions, feminists from the Open Door International tendency who openly
opposed the ILO’s protective policy. Thomas was more inclined to provide
a platform for Catholic women’s organizations than egalitarian feminists,
but included a number of female members of the Christian trade unions
in the Committee, feeling that the presence of these women ‘did not mean
duplication but seemed likely to provide a useful source of information from
circles whose views would not otherwise be expressed on the Committee’.3¢

It should be pointed out that at the time, Christian circles, including
the Christian trade unions, were known for their hostility to women'’s
employment and for their international campaign for mothers to stay at
home.?” If we had to characterize the list and weight the various influences,
we could say that slightly more than half of the 108 people involved
occupied important posts in the trade unions in various sectors, usually
at national level. Another third of the Committee members held prestig-
ious posts in government structures (labour inspectors or ministers). The
remainder were people who were already members of some LON committees
and representatives of the international feminist associations which worked
with the ILO - mainly the International Woman Suffrage Alliance and the
International Council of Women - and supported its work even though they
were critical that the institution held them at arm’s length.38

Even though the list was adopted in April 1932, there was still some hesitation
from the members of the Governing Body just before the vote about —
and this is an important point — whether the female members chosen
for the Committee could be regarded as experts. The British government
delegate, for instance, backed by the British workers’ delegate, was still
opposed to the setting up of a Correspondence Committee to be consulted
on women'’s employment. He felt that ‘a Committee of this kind, which
did not correspond to any sort of well-defined expert qualification and did
not correspond to any of the real needs of the Office, could only be a source
of embarrassment and impede the smooth working of the Organization’.?

Although this was not in itself an urgent issue, Albert Thomas, the
Director of the ILO, asked the members of the Governing Body to give a
definite decision ‘in order to put an end to a widespread external agitation
which, in the long run, was likely to be detrimental to the Organization’.

These were the circumstances in which the list was adopted, and the
women selected were contacted one by one to join the Committee as it
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was set up. Having agreed in principle, each of them received a letter which
once again stressed that the expert opinions they would be providing were
not binding: ‘The purpose of this Committee is solely to provide the bodies
of the International Labour Organization responsible for the decisions to be
taken with full information on the issue under consideration.’*!

The letter also said that the ILO Office was free to consult as it saw fit any
experts who it felt were qualified on a particular issue. This phase of defin-
ing the nature and operating rules for the Committee took a year, ending
in spring 1933.

In practical terms, and despite the name used in the institution, the
role of the members of the Correspondence Committee was not so much
to act as experts but to fill the gaps in the ILO’s information on women'’s
conditions of employment in various countries. This is clear from a ques-
tionnaire which Marguerite Thibert sent to members of the Committee in
June 1936 in order to obtain information about women’s employment.
She said in the accompanying letter: ‘Members should limit their replies
to those spheres of activity in which they are interested. The Office would
therefore be glad if you would supply it with any data on these questions
at your disposal, other than statistical information appearing in official
publications.’#?

Most of the data which the ILO Office wished to obtain related to the pay
and various allowances received by men and women in different fields of
work. The need to obtain additional data on such a key aspect as income
highlighted the inadequacies of the official statistics. Thibert told members
of the Committee that they were being consulted on a voluntary basis, but
acknowledged the difficulty of the task: ‘In view of the somewhat complex
character of this information, the Office realizes that some time may be
necessary before replies can be received. It would be glad to know, however,
the approximative [sic] date on which you will be able to send the informa-
tion and trusts that this will not be later than the end of 1936."43

She was therefore entirely aware that members of the Committee were
being asked to do a considerable amount of work free of charge, simply
in order to make up for the lack of work done by states, trade unions and
employers’ organizations in the ILO member countries. Admittedly, the
women consulted could take advantage of the ILO questionnaire to include
data promoting an egalitarian employment policy for men and women.
However, given how carefully the members of the Committee were selected
and the size of the task they were being asked to do alongside their own
jobs, the risk of the female/feminist experts subverting the ILO’s policies
was low. We should also not overlook the advisory nature of the Committee,
which reflected just how little legitimacy women’s employment issues
had within the ILO Office. Marguerite Thibert was not even entitled to
expect a definite reply, and the best she could hope for was to receive the
information within six months.
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With the further problems caused by the war, it became even more difficult
for the ILO to obtain information from the Correspondence Committee. In
1944, for instance, Dora Schmidt, a Swiss member of the Correspondence
Committee since its inception in her capacity as an assistant at the Federal
Office of Industry, Arts and Crafts and Labour, replied to Marguerite Thibert
about a question on working conditions in Switzerland: ‘Before I deal with
your questions in detail, I should inform you that I left the Federal Office
of Industry, Arts and Crafts and Labour two years ago, at the end of 1941.
I now work as an economics expert for the executive board of the Union
Bank of Switzerland in Zurich, where I have a very interesting job. However,
I am clearly much less up to date than I used to be on the issues you are
interested in, and I can only give you my personal opinion without having
all the data to hand that I used to have in my official position. I would
therefore ask you to consult the relevant authority about whether I should
remain on the Correspondence Committee on Women’s Work.’4

In a way, the structure decided on by the members of the ILO Governing
Body actually resulted in the main problems which they said they wanted
to avoid. The use of ‘experts’ with an ill-defined field of expertise and
without a proper, official mission to perform one of the ILO Office’s tasks
inevitably led to delays, inaccuracies and discrepancies, which meant that
the issue of women’s conditions of employment was not taken seriously. It
is true that the composition of the Correspondence Committee, as defined
at the outset, was not intended to last indefinitely, since the experts were
appointed for three years. The outbreak of war and reorganization within
the ILO Office during this period caused problems in renewing and adjust-
ing the list of those consulted.

Conclusion: vagaries of the Correspondence Committee

Two factors should be highlighted by way of conclusion. First, the setting
up of the Correspondence Committee on Women'’s Work was the ILO’s first
tentative step towards giving proper consideration to the issue of women'’s
employment. However, as we have seen, the time was not yet right for the
level of involvement and cooperation hoped for by the international femi-
nist organizations. Secondly, although some hand-picked women gained the
status of ILO experts, a prestigious position at the time, their work merely
consisted of allowing the ILO to tap into their knowledge free of charge,
without any guarantee in return that they information they supplied would
actually be taken into consideration. In operational terms, the network
of experts in the Correspondence Committee on Women’s Work would
become the rather fragile backbone supporting the work of a new struc-
ture set up at the end of 1933, the Women’s and Young Workers’ Division,
forever linked with the name of Marguerite Thibert. This division was the
first structure dedicated to the problems of women’s employment in the
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ILO Office. Extremely small when it was set up — there was only one person
helping Thibert, whereas other divisions usually had five or six members —
the division took on a wide range of tasks. To give some idea of what these
involved, Thibert wrote a number of articles on women'’s work, supervised
studies, indexed dozens of periodicals, gave talks, answered requests for
information from governments, trade unions and feminist organizations,
and monitored the application of the Conventions on women'’s employ-
ment and their revision. All of this work compiling data and analysing the
development of women'’s employment resulted in 1938 in a first legislative
summary. Even today this study, entitled Le Statut légal des travailleuses,*S still
constitutes an extremely valuable 720-page reference detailing the working
conditions of women in 40 countries from various aspects: the development
of women's work, women'’s unemployment, access to vocational training for
women, equal pay, and the right to work. Thibert’s tireless work overcame
her Division’s operational problems and perceived lack of legitimacy, and
she came to embody the whole issue of women’s employment in the ILO
Office throughout the 1930s and the Second World War.

This short analysis of the International Night Work Convention and the
setting up of the Correspondence Committee on Women'’s Work shows that
paid employment for women was an important issue for the ILO, and the
fact that it introduced legislation on the subject gave it legitimacy as an
international body. The various Conventions and expert committees which
it introduced and set up enabled it to impose a reference framework of
standards. It has to be said, however, that the ILO focused more on serving
the interests of some of the groups represented in the tripartite structures,
and consequently played a part in keeping women out of its decision-
making bodies.

Notes

1. See also the article in French: N. Natchkova and C. Schoeni, ‘L’Organisation inter-
nationale du travail, les féministes et les réseaux d’expertes. Les enjeux d'une poli-
tique protectrice (1919-1934)’, in 1. Lespinet-Moret and V. Viet (eds), L'organisation
internationale du travail. Origine — Développement — Avenir (Rennes: Presses universi-
taires de Rennes, 2011), pp. 39-51.

2. N. Natchkova, Travail, luttes et inégalité: les femmes au coeur des négociations de
I’Organisation internationale du travail et de I’horlogerie suisse (1912-1931) (University
of Fribourg, unpublished PhD, 2011); C. Lubin and A. Winslow, Social Justice for
Women: The International Labor Organization and Women (London: Duke University
Press, 1990), pp. 9-53; J.-M. Delaunay and Y. Denéchere (eds), Femmes et relations
internationales au XXe siecle (Paris: Presses Sorbonne Nouvelle, 2006).

3. L. Rupp, Worlds of Women. The Making of an International Women’s Movement
(Princeton: Princeton University Press, 1997); K. Offen, European Feminism
(1700-1950). A Political History (Stanford: Stanford University Press, 2000).

4. E. Gubin and L. van Molle (eds), Des femmes qui changent le monde. Histoire du
Conseil international des femmes (Liége: Racine, 2005).



62

10.

11.

12.

13.
14.

15.
16.

17.

18.

19.

20.

Globalizing Social Rights

. G. van Goethem, ‘Protection ou égalité? Les femmes dans le mouvement syndical

international (1919-1938)’, in Delaunay and Denéchere (eds), Femmes et relations
internationales au XXe siecle, op. cit., pp. 279-290.

C. Miller, ‘Geneva — a Key to Equality: Inter-war Feminism and the League of the
Nations’, Women’s History Review (vol. 3 , no. 2, 1994), pp. 219-245.

The delegation was composed of two international organizations, the International
Council of Women (three representatives) and the International Woman Suffrage
Alliance (five representatives), together with four French organizations: the Office
des intéréts féminins (one representative), the Syndicats ouvriers confédérés (two
representatives), the Syndicats professionnels indépendants (one representative)
and the Ligue francaise du droit des femmes (one representative). See Natchkova,
Travail, luttes et inégalité, op. cit., pp. 55-77.

J. T. Shotwell, ‘Document 34. Minutes of the Meetings of the Commission on
International Labor Legislation, February 1 to March 24, 1919’, in The Origins of
the International Labour Organization (New York: Columbia University Press, 1934),
Vol. 2, p. 319.

There were 23 women listed among the delegates and advisers to the first
International Labour Conference in Washington in 1919, but these were all,
without exception, technical advisers, which meant that they were not entitled to
vote. See League of Nations, International Labour Conference. First Annual Meeting
October 29 — November, 29 1919 (Washington, 1920), pp. 5-10.

E. Gubin, ‘Pour le droit au travail: entre protection et égalité’, in E. Gubin et al.
(eds), Le siécle des féminismes (Paris: éditions de I’ Atelier/éditions Ouvrieres, 2004),
pp. 161-178.

M. Marbeau, ‘Les femmes et la Société des Nations (1919-1945), Geneve, la clé de
I’égalité?’, in Delaunay and Denécheére (eds), Femmes et relations internationales au
XXe siecle, op. cit., pp. 163-176.

The sources are kept in the ILO archives in series D 600/207/* ‘Various Protests
concerning the Representation of Women's Delegates at the ILC (1924-33)’.
Natchkova: Travail, luttes et inégalité, op. cit., pp. 142-150.

N. Natchkova and C. Schoeni, ‘Qui a besoin de “protéger” les femmes? La question
du travail de nuit (1919-1934)’, Travail, genre et sociétés (no. 20, 2008), pp. 119-121.
C. Schoeni, Travail féminin: retour a 'ordre! (Lausanne: Antipodes, 2012).

N. Natchkova: La division sexuelle du travail comme expression des rapports de pouvoir
entre les sexes. Lecture a travers les exemples de la Suisse, la France et la Suéde durant
’entre-deux-guerres, Contribution to the Journées internationales de sociologie
du travail (Nancy, June, 2009). Available online at http://gree.univ-nancy2.fr/
encours/?contentld=6323.

M. Gaudier: La question des femmes a I’OIT et son évolution (1919-1994) (Geneva:
International Institute for Labour Studies, 1996); C. Paoli-Pelvey, ‘Normes de
I’Organisation internationale du Travail relatives au travail des femmes: évolution
et perspectives’, in B. Despland (ed.), Femmes et Travail (Lausanne: Reéalités
sociales, 1991), pp. 73-87.

Lubin and Winslow: Social Justice for Women, op. cit., pp. 25-32.

U. Wikander, A. Kessler-Harris and ]J. Lewis (eds), Protecting Women: Labor Legislation
in Europe, the United States, and Australia, 1880-1920 (Chicago: University of
Illinois Press, 1995); L. Auslander and M. Zancarini-Fournel (eds), Différence des
sexes et protection sociale (Saint-Denis: Presses universitaires de Vincennes, 1995).
Natchkova and Schoeni, ‘Qui a besoin de “protéger” les femmes ?’, op. cit,
pp. 111-128.



21.
22.

23.

24.

235.
26.

27.

28.

29.

30.

31.

32.

33.
34.

The ILO, Feminists and Expert Networks 63

Ibid.

S. Christe et al., Au foyer de l'inégalité. La division sexuelle du travail en Suisse pendant
la crise des années 30 et la Deuxiéme Guerre mondiale (Lausanne: Antipodes, 2005),
pp. 296-300; A. Myrdal and V. Klein, Women’s Two Roles (London: Routledge &
Kegan Paul, 1968), pp. 42-77.

ILO archives. D 601-2010-58-6 ‘1st Session of the ILC Washington 1919. Revision
of the Draft Convention on Night Work of Women. Correspondence with &
actions taken by the Women’s Organisations. Sweden 01.04.1931’. ‘Synthése des
résultats de I'enquéte de I’Administration du travail et de la prévoyance sociale,
Suede, 18.12.1926’ [‘Summary of results of the survey by the Labour and Social
Welfare Administration, Sweden, 18.12.1926’].

Since 1934, Marguerite Thibert was chief of the brand new ILO section for
women’s and children’s work. See F. Thébaud, ‘Réseaux réformateurs et poli-
tiques du travail féminin. L'OIT au prisme de la carriere et des engagements de
Marguerite Thibert’, in Lespinet-Moret and Viet (eds), L’Organisation internatio-
nale du travail. op. cit., pp. 27-38; Natchkova: Travail, luttes et inégalité, op. cit.,
pp. 142-163.

Schoeni, Travail féminin: retour a l’ordre!, op. cit., pp. 63-90.

ILO, Minutes of the 55th Session of the Governing Body of the International
Labour Office, Geneva — October 1931. Ninth Sitting. Relations with Womens’
Organizations, pp. 654-655.

Ibid., Appendix E. Resolution submitted by Wasniewska at the Fifteenth Session
of the International Labour Conference, p. 813.

For this correspondence, see ILO archives. WN 1001. ‘Dossier: création du Comité
de correspondance pour le travail féminin: février 1931-avril 1932’ [‘Subject:
setting up of the Correspondence Committee on Women’s Work: February
1931-April 1932].

E. Gubin, ‘Pour le droit au travail: entre protection et égalité’, in Gubin et al.
(eds), Le siecle des féminismes, op. cit., pp. 161-178; A. Devos, ‘Défendre le travail
féminin. Le groupement belge de la Porte ouverte 1930-1940’, Sextant (no. 5,
1996), pp. 91-116; W. Thonnessen, The Emancipation of Women. The Rise and
Decline of the Women’s Movement in German Social Democracy 1893-1933 (London:
Pluto Press, 1973), pp. 148-152.

ILO archives. WN 1001. ‘Dossier: création du Comité de correspondance pour le
travail féminin: février 1931-avril 1932. Lettre de Louise De Craene-Van Duuren
(fondatrice et présidente du Groupement belge de 1'Open Door international)
aux membres du Conseil d’administration de I'OIT, 11.10.1931’ [‘Subject: setting
up of the Correspondence Committee on Women’s Work: February 1931-April
1932. Letter from Louise De Craene-Van Duuren (founder and chairwoman of
the Belgian Group of Open Door International) to members of the ILO Governing
Body, 11.10.1931'].

ILO, Minutes of the 55th Session of the Governing Body of the International
Labour Office, Geneva — October 1931. Ninth Sitting. Relations with Womens’
Organizations, pp. 654-655.

ILO: Minutes of the 56th Session of the Governing Body of the International Labour
Office, Geneva — January 1932. Appendix IV. Fourth Item on the Agenda. Activities
of the Organization as Regards Women’s Work. Report by the Office, pp. 109-111.
Ibid., First Sitting, p. 7.

ILO, Minutes of the 57th Session of the Governing Body of the International Labour
Office, Geneva — April 1932. First Sitting, p. 219.



64

35.
36.
37.
38.
39.

40.

41.

42.

43.
44.

45.

Globalizing Social Rights

The completely revised list is given in ibid., Appendix VIII. Setting of the Committee
of Experts on Women'’s Work (Eighth Item on the Agenda), pp. 352-356.

Ibid., p. 352.

C. Bard: Les filles de Marianne. Histoire des féminismes 1914—-1940 (Paris: Fayard,
1995); J. Chabot: Les débuts du syndicalisme féminin chrétien en France (1899-1944)
(Lyon: Presses universitaires de Lyon, 2003).

Schoeni: Travail féminin: retour a I’ordre!, op. cit., pp. 43-49.

ILO, Minutes of the 57th Session of the Governing Body of the International Labour
Office, Geneva — April 1932. First Sitting, p. 223.

Ibid., p. 219.

ILO archives. WN 1001/01. ‘Dossier: création du Comité de correspondance
pour le travail féminin, mai 1932-juillet 1932. Lettre-type aux expertes du
Comité de correspondance (non signée), 05.07.1932’ [‘Subject: setting up of the
Correspondence Committee on Women'’s Work. Standard letter to experts in the
Correspondence Committee (unsigned), 05.07.1932’].

ILO archives. WN 6/01/1/1936. ‘Conditions of Labour of Women Economic
Situation and Legal Position under the Labour Legislation’. Copy of circular No
204/01/1 by Marguerite Thibert (unsigned), distributed by the BIT on 1 June 1936.
Ibid.

ILO archives. WN 1/59 ‘Correspondence with Dr. Dora Schmidt. Berne’. Letter
signed by Dora Schmidt, addressed to Marguerite Thibert, Head of Women’s and
Young Workers’ Division, 23.02.1944.

ILO, Le Statut légal des travailleuses (Geneva: Studies and Documents collection,
Series I, No. 4, 1938).



Part 2

The ILO and the Production
of Social Standards



4

Modern Unemployment: From the
Creation of the Concept to the
International Labour Office’s

First Standards

Ingrid Liebeskind Sauthier

Introduction: the issue of ‘invention’

One way of defining unemployment is to see it as the reverse of work.
Although these two notions cannot be dissociated, their historical develop-
ment has nevertheless been at a different pace. Fresh insights over the last
thirty or so years into the history of work, unemployment and more broadly
the social state have highlighted the major shifts in the ways in which these
notions were represented following the radical changes brought about by
the Enlightenment and by industrialization. The polysemy of work and its
representations over the centuries has led to a number of interpretations,
including the representation of the modern notion of work which was
invented in the 18th century.! Modern ‘unemployment’ was also ‘invented’
(and not ‘discovered’) by the social reformers between the late 19th and the
early 20th centuries? in the wake of the burgeoning social state.3 The time
lag between the construction of the modern concepts of work and unemploy-
ment would have major repercussions on the fate of those without work
at the end of the 19th century, a period marked by economic, social and
technological change. The circles of social reformers of all persuasions would
rally to find solutions to this scourge. The way in which these concepts
developed is examined briefly in the first part of this chapter.

The work of the social reformers was to lead to a definition of modern
unemployment which paved the way for the new social standard repre-
sented by unemployment insurance and its accompanying provisions. To
gain an idea of the changes brought about by making unemployment into
an aspect of social justice, we have to bear in mind that this had become
necessary for the introduction of a new organization of work required by
the modern wage relationship.* Codifying non-work and transposing it into
political measures in practice made it possible to promote the industrial and
social progress of the time. This meant that there was no longer any time
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lag between work and unemployment, as it had become an objective fact in
the same way as work (second part).

The International Labour Organization (hereafter the ILO) took up the
baton after the First World War: the preamble to Part XIII of the 1919 Peace
Treaty, which laid the foundations for an international labour organization
responsible for protecting workers, sets out a programme which already
contains the theme of unemployment. The issues to be tackled, and the
protagonists and their networks, therefore remained the same from the
turn of the century to the period beginning in 1919. The social reformers
who had become international officials would extend and develop their
work within the new international organization by creating (‘inventing’)
new legislative procedures which were ‘unparalleled and flexible enough
to gain the broadest possible support among states’,> the Conventions and
Recommendations, in order to meet the goals of international social har-
monization. The third part of this chapter examines the path which led
to the 1919 Washington Conference and analyses the initial standards on
unemployment drawn up thereafter.

Dealing with the ‘social question’ raised by those without
work up to the 19th century

While the place and meaning of work has changed over time and, at each
stage, a new work organization has been put in place, the rejection of those
without work has continued to be a constant, with poverty representing
a factor of social destabilization. In France’s Ancien Régime, rigid social
structures and a narrow labour market prevented the most disadvantaged
from gaining a foothold in the traditional organization of labour, making
them vulnerable and leading to a mass disaffiliation.® The ‘good poor’, those
unfit for work, were helped by assistance, while those who were fit but had
no work had no access to the protection available in a highly ordered and
status-ridden society and were repressed. These people, whose circumstances
were highly precarious, got by with various types of wage or proto-wage
relationships and formed, in Castel’s view,” a ‘fourth estate’ engendered by
the serious shortcomings of labour organization.

From the 18th century, ‘the invention of abstract work’® meant that work
was considered to be the only common measurement in the trade rela-
tionship between producers.® This development was placed on a concrete
footing by the industrial revolution and new production conditions from
the mid-18th century onwards in the United Kingdom. Free access to work
was felt to be a solution to the problem of those who had no work, but
the abolition of the guilds did not prevent labour market imbalances. As a
result, those who could not find work, becoming mendicants and beggars,
were subject to legal sanctions. This was the era of what Foucault called ‘le
grand renfermement’, the great confinement.!° From the mid-19th century,
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work became ‘the essence of man’, and was considered to be the model
for creative activity and even the foundation of the social relationship.
Castel has nevertheless called the new wage-earning status resulting from
contractual employment relationships the ‘ground zero of a wage-earning
status’.!! It offers no guarantee or rights, protection having been abolished.
Industrialization thus brought about a new poverty caused by the new
organization of work and not by not working. It led to social insecurity,
precarious employment and unemployment, especially for the unskilled.
The mass disaffiliation that investigations'? of this poverty have revealed is
this time ‘within the process of wealth production’,!? with the state keeping
out of the issues of economic laissez-faire, its only interventions being to
guarantee property rights and remove market barriers.

The invention of modern unemployment

Since the problem of unemployment was seen as the ‘social issue’ of the
time, social reformers, whether politicians or members of public administra-
tions, lawyers, statisticians, academy members or economists were obviously
endeavouring to find solutions to the problems of those without work. Some
among them devoted themselves entirely to this issue and others had other
responsibilities as well, but they all drew on national and international net-
works; these networks were formed by the various international congresses
organized on social issues and the international associations to which they
led. These meetings were forums for discussion and for the circulation of
information on the various national experiments, but were also intended to
pave the way for international law. The International Statistical Institute, set
up in 1885, considered that good labour statistics were the foundation of any
social reform. The notion of an index, applied to unemployment for the first
time in 1899 by G. H. Wood (1874-1945), a mathematical statistics theorist,
was adopted to measure the volume of unemployment, the industrial situ-
ation being considered to be the cause of unemployment. The Frenchman
Arthur Fontaine (1860-1931)!* and the Belgian Louis Varlez (1868-1930)'%
were leading members of the institute. The AIPLT (International Association
for the Legal Protection of Workers),!¢ set up in 1900 by Arthur Fontaine
and the Belgian lawyer Ernest Mahaim (1865-1938)!7 among others as a
discussion forum for scientists, employers and trade union delegates, was
involved in drawing up the first international labour Conventions (Berne,
1905 and 1913') and collated the information to be used to draw up
future international law. The International Labour Office, a permanent body
attached to the AIPLT, used statistics to provide a ‘scientific foundation
for action in the social field’?® while the International Association for the
Fight against Involuntary Unemployment, also tripartite and set up in 1910
by Max Lazard?!' and Varlez, who was its Secretary-General until 1924, wanted
to apply social insurance to the risk of unemployment. In 1911, Varlez
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proposed cooperation between the International Statistical Institute and the
International Association for the Fight against Involuntary Unemployment.
A joint committee from the two associations attempted to develop interna-
tionally comparable unemployment statistics; this shows that the awareness
of the need for internationally comparable statistics predated the establish-
ment of the ILO in 1919.

The role of the protagonists of this culture of reform makes it possible to
retrace the long process which led to the formulation of the social standard
of modern unemployment and the ensuing political measures, providing
a foundation for the ILO’s initial standards on unemployment. We shall
look briefly below at the contribution which various leading figures made
to the debate on and solutions to the problem of unemployment without
going into detail about national differences, without claiming to be exhaus-
tive and without looking at scenarios which failed and the controversies
which peppered the road towards this new social standard. Between 1880
and 1910, two developments changed the way in which people at the time
viewed the causes of unemployment: first, progress with statistics based on
indices and unemployment rates by profession, and second, a change in the
way in which unemployment was interpreted. These changes were linked
and some advocates of these ideas played a paramount role. The extent of
industrial poverty brought about by what was now chronic unemployment
meant that specific action was necessary. By pooling their many skills, the
reformers drew up, over thirty years, a definition of modern unemployment
and thereby helped to bring about change in the world of work.

The ‘Ghent system’ (voluntary unemployment insurance)

One of the initial answers to the problem of endemic unemployment of the
late 19th century was mutualism; the unions, through mutual assistance,
used members’ subscriptions to finance the assistance paid out, making it
possible to distinguish voluntary from involuntary unemployment and to
classify the unemployed. As their finances were not sufficient, however,
to support unemployed workers during major crises, there were calls for
state intervention to create jobs. In Belgium, the municipal council of the
town of Ghent set up a special committee on this issue in 1898 with Varlez,
a lawyer at the Court of Appeal, as its secretary. In 1900, he set up the Gentse
Werkloosheidsfonds, a municipal unemployment fund which he chaired
until 1920 and which paid a supplement to the unemployment benefits
paid by the unions or made up for any deficits. This was the ‘Ghent sys-
tem’ which Varlez promoted throughout Belgium and abroad. In 1906 he
reformed the employment grant created in 1891, providing this scheme
with the resources and powers to act as an intermediary between employers
and jobseekers. In the same year he became a member of the International
Statistical Institute. Involved in drawing up international labour law, he was
a founder of the AIPLT and became its first Secretary-General. The Belgian
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Henri Fuss, who between 1909 and 1916 was head of the Paris secretariat
of the International Association for the Fight against Unemployment in the
publications department, editing the Association’s Bulletin for four years
with Max Lazard, was in March 1919 appointed Inspector of Employment
Grants and Unemployment Funds at the Ministry of Industry, Labour and
Reconstruction in Brussels.

The British model (compulsory unemployment insurance)

Changes in the way in which unemployment was perceived went through
many stages. In the United Kingdom, the 1834 Poor Law, which was
stigmatizing and inappropriate, was no longer able to meet the new
challenges posed by the changes that industrialization was bringing about,
and reformers from all sides had been thinking since the 1880s about the
changes that needed to be made to ways of tackling social issues. This led to
the British social insurance system dating from 1906-1911. The new system
looked at the problem of poverty from the point of view of protection and
introduced a state-run social system.

If one name should be picked out from the protagonists of these changes,
it would be the economist William Beveridge. He was recruited in 1908 to the
Board of Trade and took part in drawing up British legislation on unemploy-
ment insurance and labour force placement within the Liberal government.
He attributed the causes of unemployment to the functioning of the market
economy rather than indolence or immorality in his work Unemployment:
A Problem of Industry,?> which rapidly became the experts’ ‘bible’?® and was one
of the key stages along the road towards the modern concept of unemploy-
ment. His diagnosis was that labour organization within the major cities led
to a precarious wage relationship generating under-employment, labour and
spatial mobility and a lack of skills. As a result, it was necessary to create a
regular wage-earning sector in order to help unemployed people to be inte-
grated. Regular employment had in practice become an absolute necessity
for a labour market which was being completely restructured as a result
of the labour rationalization and mass production that were beginning to
emerge. The distinction between under-employment and unemployment
helped to define a new social category, that of ‘modern unemployment’.
The political consequences of this approach were reflected by reforms to
social organization, and institutional systems were proposed by legislators
and statisticians?* and were all new methods of action:

¢ A network of public labour exchanges which were free of charge was set
up in 1909 by the Labour Exchange Act. Beveridge became the head of
this national placement system which aimed to distinguish between the
poor and the unemployed who had up to then been ‘in an institutional
vacuum’?® and to help them to find new jobs, and which became the
cornerstone of the newly introduced unemployment insurance system.
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e The National Unemployment Insurance Act of 1911, setting out a
compulsory insurance scheme, was the second stage of the specific
scheme for the unemployed, who had to attend the labour exchange to
confirm that they were actually unemployed and for how long. Funding
was joint, with the state and employers paying contributions enabling
benefits to be paid in the case of unemployment.

e Assistance work or public works programmes were organized if unem-
ployed people could not be rationally placed, making it possible to
regulate the volume of employment.

These measures gave regular workers the right to benefit from unemployed
status if they lost their jobs, with, in return, a duty to take their place
in the wage-earning sector needed for the establishment of the Taylorist
organization of labour. This made it possible to organize a homogeneous
national labour market and to regulate the overall volume of employment.
The ‘genuine’ or ‘involuntarily’ unemployed were defined as people fit
for work, regular workers temporarily without a job, looking for work and
deserving assistance.

The French reformers

In France, the principle of national public assistance provided the foun-
dation for the invention of social assistance law between 1893 and 1913,
the debate on insurance taking off only in the late 1920s as it had been
delayed by opposition from both the conservatives and the labour move-
ment. Real progress had nevertheless been set in motion, particularly by
Arthur Fontaine who headed the statistics section of the Labour Office at the
Ministry of Labour from 1891. He directed the Office for twenty years from
1899 onwards. As a member of the International Statistical Institute, he
took part in the creation of the AIPLT (chairing the French section up to his
death). He was the creator of the first international labour treaty, the Franco-
Italian treaty of 1904 setting out the principle of equal treatment of national
and immigrant workers in the two countries on a reciprocal basis as regards
the application of social insurance laws. This treaty foreshadowed Article 3
of the ILO’s 1919 Convention No. 2 on unemployment. In 1907, at the
beginning of an economic crisis, the Office published for the first time a ret-
rospective series of ‘annual general unemployment averages’ for 1900-1907,
showing seasonal variations in unemployment. He was a member of the
Comumittee set up in 1908 to ‘study measures to mitigate the unemployment
resulting from economic crises’ by the Ministry of Labour and Social Welfare.
The Committee was tasked with monitoring the symptoms of economic
crises and seeking ‘ways of preventing unemployment’. Its composition
was similar to the ILO’s future committees: it contained MPs and Senators,
employer and worker members from the Higher Labour Council, leading
figures from the Paris Statistical Society, and civil servants. In June 1911,
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the work of the Committee was taken over by the ‘standing committee
for research on industrial unemployment forecasts’ set up at the French
Statistics Office (Lazard being one of the secretaries and Albert Thomas one
of the members). It recommended scheduling work in view of the period of
unemployment that it was anticipating. Fontaine was also a member of the
International Association for the Fight against Unemployment.

The National Unemployment Fund was set up during the war.26 Fontaine
set up a Standing Committee for the Study and Prevention of Unemployment
and worked with Thomas. On this occasion he was again a precursor of
great importance for the future of the ILO’s tripartite organization: he
took charge, within the French Ministry, of ‘the recruitment, placement
and protection of the work force and the conclusion and supervision of
contracts with suppliers and heads of enterprise’.?” It was the ‘exceptional
circumstances of the war which necessitate tripartite cooperation to ensure
that industrial resources serve the security of the state’.?® Thomas, the
future director of the International Labour Office from its creation to his
death in 1932, was a member of parliament for the Seine and then the Tarn
département in the SFIO?° parliamentary group from 1910 to 1921. Coming
into contact with reforming circles, he became interested in trade union-
ism and the cooperative movement and was involved in several reviews. As
a member of the French Association for the Fight against Unemployment
from its creation in 1911, he experienced a form of tripartism. During the
First World War, he was Under-Secretary of State at the Artillery and Military
Equipment Department and then director of the Ministry of Armaments
and War Output up to September 1917, where he continued his policy of
cooperation between employers and trade unions, chairing the meetings of
the Standing Committee for the Study and Prevention of Unemployment
(CPEPC). In September 1918, he attended the 4th Inter-allied Labour and
Socialist Conference which was working to have labour legislation clauses
included in the future Peace Treaty.

The 1919 Peace Treaty, establishment of the ILO and the first
standards on unemployment

Some members of the circle of reformers and the working world prior to the
First World War, who had already taken the path of internationalism and
had already tried out tripartism, met in 1919 to draw up the Peace Treaty
and set up the ILO at the Peace Conference. They put their experience to
good use and made the most of the links forged from the end of the 19th
century within political circles and associations. This was particularly true of
the following figures: Fontaine, who ‘was among those most keen for labour
clauses to be included in the Peace Treaty’* and chaired the Governing
Body of the International Labour Office from 1919 to 1931, within which
he helped to support the stances taken by the Office; Thomas, who was
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directly involved up to his death in drawing up and arguing for standards
on unemployment and in discussions on the functioning of the economy
designed to correct any shifts in the wrong direction with a view to prevent-
ing and eradicating unemployment; Lazard, who helped draft Part XIII of
the Treaty of Versailles and set up the International Labour Office, was a
French government delegate to the International Labour Conferences and
chaired the unemployment commission at the 1919 Conference; Varlez, sent
as a legal expert in the Belgian delegation, ran the Office’s unemployment
and migration division from 1920 and acted as secretary to the unemploy-
ment commission; Fuss,?! seconded to the Office at the request of Thomas
in 1920,% joined the unemployment division in May that year and became
its director in 1922; and Mahaim, who chaired the International Labour
Conference in 1930, then the Office’s Governing Body in 1931 and 1932.
These leading lights shared a ‘reforming zeal’ based in particular on the
usefulness of scientific methods for understanding international problems
in a rational way without any national bias.3?

The International Labour Office was set up at the 1919 Peace Conference,
on 11 April, in accordance with the terms of Part XIII of the Peace Treaty.
This was followed by the constitution of the organizing committee for the
first International Labour Conference to be held in Washington in October
1919, chaired by Fontaine. On 10 May, this committee sent a letter from
London with a questionnaire relating to the second item on the agenda for
the International Conference, worded as follows: ‘Questions relating to ways
of preventing unemployment and remedying its consequences’, and cover-
ing the nature and extent of the problem, the prevention of unemployment
and any measures taken to remedy it. The problem of unemployment was
therefore being addressed right from the Office’s inception. This can
obviously be attributed to the post-war context and concerns about recon-
struction and the fate of demobbed troops, but is also due to the fact that
this was an issue which had occupied reformers during the thirty years
prior to the war, who had delineated, conceptualized and standardized it.
The issue was now one of achieving the goals of international social har-
monization through the application of the new legislative instruments of
Conventions and Recommendations.

Governments were asked to send full documentation on legislation and
current practice as regards unemployment. The organizing committee was
able, by collating the questionnaires sent by governments, to draw up propo-
sals providing a starting point for the unemployment commission appointed
during the Conference to draft the first standard on unemployment. It
was divided into three sub-commissions: ‘prevention of unemployment’,
‘employment and insurance’ and ‘migration’. The first was chaired by Lazard
who proposed that Varlez should be asked to attend, as a technical adviser,
all the meetings of the sub-commissions and the meetings of the main
commission without having any voting right, which was approved.
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The minutes of the unemployment commission®** show proposals that
were not included in the future Convention, such as the forwarding of
information on ‘general economic activity’ to the Office:® or the surprising
suggestion entitled ‘Advisability of abolishing private land tenure’ and sug-
gestions that steps should be taken with the League of Nations to regulate
the distribution of raw materials and to set maritime freight rates. Other
topics were rejected for reasons of competence.?® Whatever the reasons
given, the commission was firmly of the view that the ILO was empowered
to address economic questions, something that was very quickly and very
regularly disputed by all sides, even within its Governing Body, chiefly by
government delegates, and in particular by the League of Nations. The find-
ings of the prevention sub-commission highlight the difficulty of proposing
measures to prevent and effectively combat unemployment which ‘has
deep-seated and complex causes, undoubtedly closely linked to modern pro-
duction and consumption conditions’,?” an argument which followed on
from Beveridge’s 1909 findings. The commission’s work led to Convention
No. 2 and Recommendation No. 1 on unemployment accompanied by
Recommendation No. 2 on reciprocity of treatment for foreign workers. The
Convention contains only three points formulated in a very general way.

When ratifying this Convention, what were countries undertaking? They
‘merely’ had to provide the International Labour Office with statistical and
legislative information so that ‘systems can be compared and methods
improved’®® (Article 1). Standardizing labour statistics and making them
more comparable, through the work of the Office with the assistance of
the Committee of Statistical Experts and a series of conferences of labour
statisticians, was in practice felt to be a preliminary to the construction of
international labour law.?* The statistical data to be gathered concerned
the wage-earning population, which needed to be defined, employment
agencies and the various insurance and assistance schemes already exist-
ing in the countries ratifying the Convention. Information on legislation
included ‘the texts of laws or regulations concerning unemployment, draft
laws, etc.” which were to be studied and published. Countries adopting the
Convention were to set up a system of free public employment agencies
under the control of a central authority (Article 2) and including representa-
tives of workers and employers, which the ILO considered to be essential
from the point of view of protecting workers and returning them to work
in good conditions, appropriate organization of the labour market being
ensured by state control. The United Kingdom'’s system obviously served as
a model, especially as the sub-commission on insurance and employment
agencies, chaired at its meeting of 7 November 1919 by the Englishman
J. E Price, had proposed to take the outlines of the system used in the United
Kingdom as a starting point for discussion.*?

Under Article 3, countries ratifying the Convention and which had
already established a system of unemployment insurance had to establish



76 Globalizing Social Rights

a system of reciprocity of treatment for foreign workers between the states
concerned. The drafting of this article was no easy matter as there were strong
reactions from the delegates from the USA and Canada, both countries of
immigration. Samuel Gompers, President of the American Federation of
Labor (AFL), put forward various arguments: he considered that some
emigration was not spontaneous but organized by employers so as to be able
to break the workers’ movements in the US: ‘Every time there is a strike in
the USA, for instance the steel or coal strike, people say that the strike has
been provoked not by Americans but by foreigners.’#! His view was therefore
that the adoption of new protection measures would increase emigration to
the US at a time when ‘working hours have been greatly reduced in some
coal mines’ and, the working class being isolated in the USA, ‘it needs to
be protected and work found for the four million demobbed Americans before
even thinking about emigration’.#? The Canadian Senator Robertson con-
sidered that ‘this reciprocity is of no interest to Canada as Canada is solely
a country of immigration and the adoption of the Convention could well
provide a weapon for opponents of the unemployment insurance system
which Canada is currently attempting to introduce’.*3

Organizing a system of unemployment insurance was not on the agenda
of this first Convention, given that it was impossible to decide between
the British system (compulsory unemployment insurance), and the Ghent
system (voluntary unemployment insurance — with the state subsidizing
existing schemes). ‘It is felt that social conditions and levels of industrial
development differ to such an extent in the States concerned that it would
not at present be possible to include a clause of this kind in the planned
Convention on unemployment. However, the issue is of such importance
that it is desirable to allude to it in the form of a Recommendation to be
presented by the Conference.”#* The Commission’s timid approach to this
issue is also explained by opposition such as that surprisingly voiced by
Gompers, who considered that ‘the measures which the (US) government
could take to establish unemployment insurance or unemployment ben-
efit would pose a serious threat to US workers. Organized workers are the
most affected by the issue of unemployment but they are opposed to the
idea of any State intervention in this area’.*s

Recommendation No. 1 on unemployment was to ‘establish an effec-
tive system of unemployment insurance’. It had the merit of including
unemployment insurance in the sphere of social insurance and in inter-
national law,*¢ and reflected the determination to apply a stage-by-stage
policy. It needed to produce practical effects in a number of countries so that
it could subsequently be the subject of a Convention establishing compulsory
unemployment insurance. This cautious strategy was probably reasonable in
the light of the scant progress that had been made with legislation at the time
and ‘if the Conventions represent a maximum of protection, there is a danger
that they will not be applied, and it might happen that even if an important
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movement of public opinion is created, little actual progress might be made
owing to the fact that States are always free not to ratify’.*” These comments
are from 1931 and show how pragmatic and consensual the ILO had to be.

The Recommendation also deals with the prohibition of fee-charging
employment agencies and the development and international coordina-
tion of public employment agencies. This issue was of major importance
during the economic recession which started in 1929 and led in 1933 to
Convention No. 34 on fee-charging employment agencies. It lastly recom-
mended the coordination and performance of public works to be reserved
for periods of unemployment. This proposal for counter-cyclic public
expenditure carried on from proposals already being made at the beginning
of the century. The issue would also be covered by new Recommendations
in 1937, as will be discussed below.

The main strands of legislative action — employment agencies, insurance,
public works — were therefore defined by the first Convention on unemploy-
ment, accompanied by two Recommendations; these themes were further
broken down, detailed and supplemented throughout this period, leading
the ILO to adopt, in the period between the wars, three Conventions and
seven Recommendations on this issue.*® The International Labour Office
was keen to extend and strengthen the new international standard of 1919
on unemployment, but the economic situation, in a period when liberal
views held sway, made progress in this area difficult. The Great Depression,
however, could only highlight how urgent it was for the Office to institu-
tionalize unemployment insurance, something which took place in 1934
through the adoption of Convention No. 44 ensuring benefits or allowances
for involuntarily unemployed workers, following Recommendation No. 44
of 1933 on unemployment insurance and the various forms of assistance for
workers. This Convention would be ratified only by the United Kingdom
(29 April 1936) and Switzerland*® (14 June 1939). Only Japan, however,
completely rejected it.

How did these standards fare among industrialized member countries?
The very different situations prevailing explain why the 1919 Convention
had not come out in favour of one of the two systems of unemployment
insurance, that is, voluntary or compulsory. Among the industrialized
countries, those which had adopted compulsory insurance were Germany,
Austria, the United Kingdom, Italy, Switzerland (12 cantons) and Norway
from 1938. Voluntary insurance was applied in France, Denmark, Finland,
Belgium, the Netherlands, Sweden and Switzerland (11 cantons). In
Australia, Queensland decided on compulsory insurance, while assistance
was offered in New South Wales, South Australia and Victoria. There was
no unemployment insurance in Japan and Canada; their action to combat
unemployment focused on placement and public works. In August 1935 the
US adopted the Social Security Act, giving the different states the option to
apply their own law on unemployment benefits.
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The International Labour Office’s work was not just confined to standards.
The Conventions and Recommendations marked the outcome or the start-
ing point of lengthy investigations, expert analysis and reports, as can be
seen in the case of unemployment from the output of series C of the Studies
and Reports* collection.

The International Labour Office’s strategy for progress:
the example of public works

Among others, the issue of public works helps to illustrate several aspects of
the Office’s operation; it is particularly typical of the way in which the Office
addressed a problem on which little progress was being made, and also of its
relationship with the experts which it called upon. It shows that in some cases
the drafting of standards, which was the ILO’s prerogative, involved coopera-
tion with the Joint Committee on Economic Crises set up by the Economic
and Financial Organization (EFO) of the League of Nations and the Office from
1924; these three factors highlight aspects of the Office’s strategy for progress.

The issue of public works, raised from 1919 onwards, had had little effect
but continued to concern the Office; it was taken up at several subsequent
sessions of the International Labour Conference and at the 1926 Conference
there was a vote on a resolution concerning ‘the organisation of public
works so as to counteract the fluctuations of private business’. The Office
was tasked with submitting a report to the Joint Committee on Economic
Crises on the organization of public works to prevent unemployment, in
order to examine the ‘financial obstacles to the putting into operation by
public authorities of the Recommendation referred to above concerning the
organisation of public works’. This Committee met just before the open-
ing of the International Economic Conference in 1927 after the Office had
appointed various experts to sit on it.>! These included John Rotherford
Bellerby®? who, having worked as an economist at the Office from 1921, in
particular on the study ‘The 1920-1923 unemployment crisis’,>? had just left
the Office and was called as an outside expert because of his personal work>*
within the Office and in its networks.5¢

The correspondence sent to the experts provided them with some infor-
mation and concluded ‘that the views of the experts honouring the Office
by providing their assistance are entirely free as regards both the methods
to be recommended and the substance of the problems posed’.>” A memo
from Thomas to Fuss relating to the minutes of the committee meeting
itself sheds light on relations between the Office and the League of Nations:
‘T was really interested and in some cases even amused. Not that I really
want to see the level of pedantry displayed by Serruys>® who is so afraid of
seeming to accept the Washington Convention, but, all in all, the Office led
the committee and it was on our document that we worked and around us,
as I wished, that all the efforts were focused’.>®
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An Office survey among member countries led in 1931 to a report entitled
‘Unemployment and public works’®® which was well received by the inter-
national press, with one caveat: ‘The various studies that it contains have
to be read with a measure of scepticism. It will be seen that there are far-
reaching contradictions in discussions by official economic experts on the
crisis and unemployment and that the remedies they seek continue to be
inconsistent’.%! In his Director’s report to the Conference in 1931,%2 Thomas
comments on this study which ‘shows how a general policy of public works
might be carried out. We have suggested for Europe the idea of international
public works. This has been derided. The idea was considered of very little
value and very badly thought out. In the course of a few weeks, however, it
has gained ground. The attention of the Credit Committee [of the League
of Nations] has been drawn to the scheme which might be submitted to it
in view of the unemployment problem’. He refers to Keynes® to justify this
public works policy as a remedy for crises.®* However, as a result of opposi-
tion from the Credit Committee, employers’ delegates,®® the unemployment
committee®® and the death of Thomas in 1932, the plan®’ presented to the
Governing Body of the Office in April 1932, came to nothing. It contained
in particular an ambitious plan for European public works (railways,
motorways and electricity) intended to combat unemployment, launched
by a united Europe through a policy of economic recovery. The committee
nevertheless adopted a Resolution in January 1932 in which it stressed to
governments that ‘the international action which has been undertaken with
regard to public works should be pushed forward with the greatest possible
energy’.®8 In June of the same year, the International Labour Conference
(ILC) adopted a Recommendation in particular advocating ‘the return to
circulation of immobilized capital by all appropriate means and in particular
through the adoption of a policy of public works’. During the preparations
for the World Economic Conference in June 1933, the Office rallied together
with the conference’s preparatory committee and the League’s Committee
on Public Works to have this issue included on the agenda.®® The question
of public works, raised in 1919 by the ILO, and on which cooperation with
the League of Nations had been sought, seems to have been taken up with
some reluctance initially, but was considered more seriously by the League
later on because of the continuing economic crisis, as is shown by the crea-
tion of the Committee on Public Works. This about-turn and the nature
of relations between the two organizations would be worth examining in
greater depth.

The Office’s work on this issue took concrete form at the 1937 ILC,
during which Recommendations No. 50 and No. 51 on national and inter-
national public works were adopted; they were organized in a way which
went beyond the strictly legislative and concerned the economy, a field
in which the ILO was not felt to have competence, which was why EFO
cooperation was essential if matters were to be pushed forward; relations
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with the EFO continued, moreover, throughout the period between the
wars on various subjects.

Conclusion

The period between the world wars was a period of transition for the ILO,
which helped to establish the international model of social insurance, in
particular by introducing compulsory insurance for some groups and par-
ticipation by the social partners in its management.’® For fifteen years or so,
the scale of unemployment focused the Office’s attention on its symptoms.
By the end of the period, it was being addressed in the broader framework
of studies of the labour market and employment policies, thereby anticipa-
ting the post-war period. Lastly, its discussions, opinions and wide-ranging
work on the crisis and ways of resolving it prepared for the period after the
Second World War. The development of the fate of those without work from
the creation of the category of modern unemployment up to their inclusion
within social security as set out in the Philadelphia Declaration of 1944
sheds light on what it means to be unemployed today, with the status of
unemployed people becoming more precarious as radical changes affect the
labour market and have knock-on effects on employment.
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ILO Expertise and Colonial Violence
in the Interwar Years

J. P. Daughton

In 1925, the Temporary Slavery Commission of the League of Nations
was in the midst of investigating how best to end global slavery when a
troubling report was submitted for its consideration. Unlike most reports
received by the commission that described the existence of slavery primarily
in autonomous non-European countries such as China and Abyssinia, this
one documented rampant abuses in Portuguese Angola and Mozambique,
that is, in territories directly under European control. The report was sub-
mitted to the League by a group of distinguished philanthropists, and
was written by Edward A. Ross, one of the most prominent American
sociologists of his day.! The report, based on thousands of interviews with
residents in both colonies, described how Portuguese officials and white
settlers regularly beat, raped and even killed Africans with impunity. At the
core of this abuse, Ross argued, was a forced labour system in many ways
worse than slavery.

In sixty pages of examples, Ross described cases of Africans being forced
to work in desperate conditions for months and sometimes years without
pay. No one was exempt, not the elderly, pregnant women or children as
young as twelve. The consequences were predictable: unable to work their
own land, those forced into labour suffered from chronic semi-starvation,
miscarriages and disease. Social networks broke apart as individuals were
sent far from home to work, sometimes never to return. Many fled across
frontiers in hope of evading the so-called labour tax, leaving villages aban-
doned and the countryside depopulated. A group of fifty villagers described
their situation to Ross in blunt terms: under the ‘iron grasp’ of Portuguese
colonialism, ‘nobody cares whether they live or die’.

Ross’s was one of the most detailed of hundreds of letters, memos and
studies of European colonial abuses sent to the League of Nations and the
International Labour Organization (ILO) in the interwar years. Similar reports
described unacceptable working conditions in colonies and mandates,
including the Belgian Congo, French Cameroon and Togo, New Guinea,
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and the Dutch East Indies, as well as in non-colonial locales such as
Liberia and the Putamayo region in South America. It quickly became
apparent that if officials were to remain true to Article 23 of the League of
Nation’s Covenant - ‘to secure and maintain fair and humane conditions of
labour for all men, women, and children’ - they would have to investigate
not only slavery but also compulsory labour regimes in regions under
European control or direct influence. Indeed, the 1919 Treaty of Germain-
en-Laye required that the League investigate ‘slavery in all its forms’
regardless of geography or sovereignty.? So, in 1926, the League resolved
to draft a Convention on forced labour to complement the international
regulation of slavery.* Rather than handling the issue itself, however, the
League directed the ILO to oversee the process, which concluded with the
drafting of the Forced Labour Convention of 1930.

The ILO’s work on colonial forced labour has been largely overlooked by
many historians of empire.> But while its ultimate impact may have been,
as one scholar has put it, ‘disappointing’, the process of investigating, nego-
tiating and drafting a Convention on forced labour was one of the most
wide-sweeping efforts to reform cases of brutality and injustice of European
colonialism ever attempted.® The Convention’s stated target was compulsory
labour across the globe, but correspondence and reports archived at the ILO
make it clear that officials considered forced labour during the interwar
period to be a largely colonial problem and a primary cause of violence
and suffering in Europe’s overseas empires. The story of the Forced Labour
Convention of 1930, therefore, offers a fruitful opportunity to explore the
varied strategies used by an international organization in reforming coloni-
alism in the interwar period.

This chapter considers the ILO’s successes and failures in trying to regulate
European empires on issues of justice, violence and hardship. Its central
claim is that the work of the ILO cannot be adequately judged solely on the
basis of the diplomatic impact of the Convention. Officials at the ILO cer-
tainly believed the Convention to be a powerful statement of international
norms of behaviour regarding forced labour and they worked hard to see
it ratified by all member nations. But, from the outset, they remained well
aware of the inherent limitations of the convention. The process of drafting
the Convention, sponsored as it was by the League of Nations and shaped
by a panel of experts who were largely colonial insiders from member
nations, was steeped in liberal notions of ‘trusteeship’ and the rhetoric
of ‘civilization’.” Critics of colonial excesses were marginalized from the
Convention proceedings and were allowed to voice only relatively benign
statements of disapproval. ILO officials were aware of these limitations and
made a concerted effort to ensure that more damaging reports of colonial
abuses were not entirely censored.

As a result, the ILO’s Native Labour office carefully documented and
archived abuses and acts of violence in many European colonies. In so
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doing, the ILO’s work in the interwar years helped shape a significant shift
in the way Europeans and non-Europeans reported and understood the
plight of people living under colonial rule. Thus, it is the broader cultural
consequences of the ILO’s work, rather than its immediate legal and political
impact on international practices, that must be considered to appreciate
its full historical relevance. The ILO’s most profound legacy was less about
forced labour per se than about giving shape to a new international con-
cern about colonial suffering. By interacting with a complex network of
individuals, movements and organizations, the ILO’s Native Labour Section
was able to disseminate information about and expose European empires’
penchant for causing suffering.

*kk

One of the first acts of the Paris Peace Conference in 1919 was to lay the foun-
dations for the creation of the International Labour Organization.? From the
outset, the ILO had two main missions: regulation and information. Regulation
would be achieved through annual conferences that would draft Conventions
setting international standards of labour. Information, in most cases, meant
providing details to governments about how best to improve labour relations
and to develop workforces. But in the case of forced labour, regulation and
information were at odds from the outset. Much of the information that the
ILO gathered on forced labour — such as Edward Ross’s account of Portuguese
Africa — was potentially humiliating to imperial powers and threatened to
ostracize governments that were essential to the success of the still fledgling
ILO. Indeed, Ross’s report provided a lesson on this very issue. After the League
made Ross’s report available to a number of European delegates, the Portuguese
government printed a detailed forty-page denial of all of Ross’s findings.’
Needless to say, this did little to foster a spirit of cooperation.

Learning from their mistake, officials at the ILO made sure that public
shaming would have no place in future public negotiations. Nor was this
conservative approach to making public criticism out of step with ILO
colonial policy, for in no way was the organization anti-colonial. Just as
the League of Nations’ mandate system was founded on the notion of
trusteeship, the ILO remained committed to the idea that colonialism was a
necessary step in bringing civilization and economic development to back-
ward societies.!® Harold Grimshaw, a British lawyer who directed the Native
Labour Division at the ILO, was not even opposed to compulsory labour as
long as it was regulated and fulfilled needs essential to the colonial states.
Therefore, the ILO had to undertake the difficult task of defending colonial
workers’ rights to humane treatment without raising ethical questions about
the legitimacy of colonial rule.

ILO officials tried to strike a balanced tone by taking a number of key steps.
They assembled a Committee of Experts to examine the major questions
associated with forced labour. Chosen in consultation with major European
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governments, the experts were drawn largely from the ranks of colonial
administrations, thus avoiding suspicion that they were anti-imperialist
in any way. A number of them had proven their commitment to interna-
tional diplomacy by participating on the Mandate Commission or in the
drafting of the Slavery Convention.!! One of the chief roles of the experts
was to help draft a questionnaire that would be sent to all member states
requesting information regarding each state’s existent forced labour legisla-
tion and soliciting opinions on the uses of forced labour more generally.
The questionnaire thus drew governments into the process of investigating
forced labour, giving them a direct stake in the debates over its regula-
tion. Finally, ILO officials made sure that their publications and discussions
focused on regulatory progress and avoided casting blame on specific
nations. The use of well-respected and pro-colonial experts, close interaction
with governments, and the control of information all assured that more
scandalous reports of colonial abuses would remain excluded from the
process.

Nowhere was the ILO’s reluctance to discuss the ugliness of abusive
practices more evident than in 1929, at the 12th Session of the International
Labour Conference in Geneva, where forced labour was a main agenda item.
The debate was completely lacking in references to beatings, depopulation or
any suffering whatsoever. In fact, some speakers emphasized the hardships
suffered not by labourers, but by Europeans in their selfless pursuit of empire.
Taking the floor, the Portuguese delegate, for example, re-imagined forced
labour as a benevolent tool, saying, ‘As soon as any civilized country brings
civilization to a country in a lower stage of advancement, it has a right
to require a certain amount of industry on the part of the peoples which
it is benefiting.’'> An Australian delegate was more to the point, he said
that in some instances natives had to be made to work because they were
‘improvident and lazy’.!*> And a Spanish delegate took the opportunity to
celebrate his nation’s humanity with a remarkable rewriting of the past: ‘all
the principles laid down by the League of Nations in the twentieth century,’
he stated, ‘were applied by Spain in the sixteenth century.’!

The conference was not without speakers who condemned what one
delegate called the ‘whitewashing’ of conditions in certain colonies. But
these speakers were reprimanded for being outspoken. Shiva Rao, the
Indian Workers’ Delegate and one of the very few colonial subjects at the
conference, objected that ‘we may try in whatever way we like to classify
forced labour, to defend it by fine expressions such as “the sacred trust of
civilization”; but the main point for this Conference to grasp is that forced
labour is essentially a vicious system from its foundation.” He was also one
of the only speakers to point out that it was unfortunate that none of the
‘coloured people . . . most affected by this question’ were invited to attend
the conference, as India was the only European colony invited to par-
ticipate in the ILO. Surprisingly, Rao’s fairly self-evident comments — ones
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completely in step with the ILO’s findings — met with disapproval. The
government delegate from India bemoaned Rao’s inexperience in the diplo-
matic arena and criticized the ‘rather grudging spirit’ of his speech.!s

More penetrating criticism met with even harsher reproach. The German
workers’ adviser, likely embittered by the loss of Germany’s colonies under
the Treaty of Versailles, criticized the ILO for failing to provide appropriate
descriptions of the suffering of forced labourers, such as the 25,000 workers
who he said ‘died off like flies’ building the Brazzaville-Pont Noire railroad.!®
Relevant as the German'’s statement seems to have been, he was repeatedly
interrupted by the session president who warned him not to criticize what
had taken place in various colonies.!”

In the end, the predominant argument to emerge from the conference
debate was bland enough to be palatable for all: the ILO stood firmly against
forced labour, but was supportive of the need to civilize indigenous subjects.
No one captured this reasoned tone better than the French workers’ dele-
gate, Léon Jouhaux, who pronounced:

It is said . . . that the necessities of civilization require the use of forced
labour to raise the native peoples out of their present state . . . It is a fact
that these races must be raised; it is a fact that they must be taught to
work. But we ask whether forced labour would ever teach any native race
to work . . . Forced labour leads to a disgust for work and to hatred of all
forms of labour.!8

Jouhaux portrayed the prohibition on forced labour not as a challenge to
colonialism but as a defence of it. Essentially reiterating the central tenets of
the French colonial mission civilisatrice, the convention deemed forced labour
objectionable not because it was brutal and caused suffering, but because
it threatened to impede the real progress that colonialism ideally promoted.
In 1930, the International Labour Conference adopted a Convention that
called for the end of forced labour ‘within the shortest possible period’.
Articles 4 and 6 of the Convention banned the use of forced labour ‘for the
benefit of private individuals, companies or associations’ as well as the use
of official or administrative pressure to encourage indigenous populations
to work for private enterprises. The Convention did not, however, ban the
use of forced prison labour or the use of compulsory labour in cases of emer-
gency, which it defined broadly to include war, famine, flood, fire, animal or
insect invasion or any situation ‘that would endanger the existence or the
well-being of the whole or a part of the population’.!® It also called for the
abolition of the use of chiefs in the administration of compulsory labour
and required that only able-bodied men between the ages of 18 and 45 be
requisitioned for forced labour.?° Finally, the Convention regulated a host of
other issues, from the maximum weight of a porter’s load to the number of
hours per day and days per year that could be demanded of labourers.
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The ILO’s director, Albert Thomas, and his associates believed that the
Convention would be a considerable force in moving countries toward
examining the forced labour issue. Thomas noted with pleasure that the
Convention had immediately caused the French parliament to discuss forced
labour and regulate it. While he admitted that the final proposed legislation
fell short of the spirit of the Convention, he emphasized that no regulation
would have left ‘the door open to all abuses’.?! A 1933 report noted that the
British had not only ratified the Convention, but they were also making
sure that it translated into ‘the everyday facts of Native life’. The same
report claimed that the Convention had led to ‘much heart-searching and
scientific investigation’ in Belgium. It concluded that the Convention had
‘proved a useful instrument for Native advancement’ and further ‘efforts for
its universal acceptance’ were warranted.??

Such optimism likely belied deeper scepticism. Pro-colonial interests
across Europe expressed opposition to the Convention before it was even
drafted, mostly on the grounds that it interfered with domestic politics over
which no international body had sovereignty. An article in France’s Le Temps
deemed international regulation potentially ‘more harmful than useful’ and
argued that it would only interfere with existing French laws that had been
conceived in ‘the most broadly humanitarian spirit’.?®> Behind the scenes,
many people involved with colonial efforts were even more critical of the
ILO’s convention. In early 1930, representatives from Belgium and Portugal —
two of the more widely criticized empires — met at the Ministry of Colonies
in Paris to discuss how the three powers could best respond to the proposed
regulation. In France, pro-colonial organizations, like the Union Coloniale
Francaise, the Académie des Sciences Coloniales, and the Ligue Maritime et
Coloniale, did little to hide their disapproval of international action. Calling
international regulation a ‘menace’, these groups rejected the very term
‘forced labour’ due to its association with slavery and rejected all ‘foreign’
involvement in colonial matters.?* Albert Thomas and others at the ILO
remained ever cognizant of such dissenting opinions.?

Of the major European powers, Britain, France and the Netherlands had
ratified the Convention by the late 1930s. Thus, in theory, more than three-
quarters of Europe’s colonial and mandate territories were covered by the
Convention, though France did not completely abolish forced labour until
1946. Belgium did not ratify the Convention until 1944; Portugal waited until
1956. The discussions in the 1920s and 1930s had pressured these two coun-
tries to regulate forced labour. But, in Belgian and Portuguese colonies, forced
labour remained a part of life for African subjects until decolonization.?
And, across the colonial world, ratification of the Convention remained a
dead letter in regions where officials administered by whatever method they
pleased. In parts of French, Belgian and especially Portuguese Africa, where
concessionary companies often operated in a state of virtual independence,
and where colonial governments lacked the resources and resolve to police
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the countryside, it is hard to imagine a Convention capable of stopping
abuses of power — a fact that many at the ILO remained only too aware of.

*k%

The story of the ILO’s attempt to regulate forced labour could end with the
Convention. But to do so would be to misunderstand the role the ILO played
in contributing to interwar attitudes about colonial hardship. The remark-
ably uncontroversial discussion of forced labour at the International Labour
Conference, the strong opposition to international regulation voiced in
many imperial capitals, and the fairly meaningless promises to live up to the
spirit of the ILO’s regulations reveal only one aspect of the results achieved by
the Convention. Officials at the ILO, especially in the Native Labour Section,
had great hopes for the Convention as a method of shifting norms of accept-
able behaviour and moving empires toward the goal of ending the use of
forced labour even for public projects. But they realized that governments
alone could not be trusted to monitor conditions in their own empires.

Thus, in the years leading up to and following the drafting of the Conven-
tion, to offset its limitations in policing Europe’s colonies, the ILO became
a major international centre for documenting labour abuses and related
hardships in the colonial world. As such, it not only helped shape the way
in which colonial abuses were documented; it also helped forge a network
of individuals and societies committed to ending the abuse of indigenous
populations in European empires.

From the mid-1920s, the ILO’s Native Labour Section actively collected
information regarding the forced labour issue, from laws passed and opin-
ions expressed in Europe to the experiences of indigenous labourers around
the world. The ILO was at the centre of a web of bureaux and correspondents
in Europe’s capital cities - London, Brussels, Lisbon, Rome and elsewhere —
that gathered news, monitored public opinion and made contacts with
governments and private organizations. In 1931, for example, the bureau
in Paris updated the Geneva office on the Congrés de la Société indigene
along with information about how the ILO might become more closely
involved with the organization. The Parisian correspondent also collected
information about French colonial legislation that the ILO needed, sent
along news about the colonial exposition held that year in the Bois de
Vincennes, and sent clippings of articles from French newspapers on the
work of the ILO.?” In the early 1930s, Albert Thomas and other officials
at the ILO also nurtured better relations with the staunchly pro-colonial
Institut Colonial Francais. Among other strategies for improving public rela-
tions, ILO officials determined that sending Jean Goudal, who had recently
travelled to Indochina on an ILO mission, to make a presentation at the
Institut might help ‘dispel the prejudice’ that many there felt toward inter-
national regulation.?® Such efforts to sway opinions were an important way
in which the ILO helped win support from some its most ardent critics.
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In addition to fostering connections with pro-colonial groups in Europe,
the ILO also forged relations with Swiss, French, British and Australian
indigenous rights’ groups like the Bureau International pour la Défense
des Indigénes, the Ligue contre I'Oppression Coloniale, and the Anti-
Slavery and Aborigines’ Protection Agency. The ILO also corresponded with
missionary organizations, both Catholic and Protestant, in Britain, France,
Rome, Finland, New Zealand and elsewhere that shared information on
subjects ranging from inhumane colonial labour systems to the devastating
impact of ‘grog’ (alcohol) on Pacific islanders.?’ The ILO and the League
of Nations worked closely with these organizations to educate the public
about the importance of fair labour practices and to spur popular support
for the Convention. Not only did ILO officials exchange correspondence
directly with each of these organizations; they also put different groups and
individuals in touch with one another and encouraged exchanges of infor-
mation. Where information was lacking, ILO officials contacted journalists,
missionaries and travellers for accounts of understudied regions.

By the 1930s, the ILO headquarters in Geneva had become an address
where anyone — from scholar to traveller — could send unsolicited letters or
reports on issues dealing with forced labour. But officials were always
careful about sources. Officials from the director downwards corresponded
with one another constantly, scrutinizing the methodologies and debating
the reliability of received reports, be they from official or unofficial
sources. They privileged documentary-style, first-hand accounts of colo-
nial labour systems that provided clear evidence of abuses and that could
be corroborated with government reports and other published materials.
Such an approach protected the ILO from critics’ accusations that the
organization was quick to make unfair claims about colonial labour condi-
tions in the empires of European member states. In the end, the archive
amassed by the ILO was not just about colonial labour; it was probably, in
its day, one of the most extensive depositories of what we would now call
human rights violations. The collection documented a litany of colonial
abuses, including murder, rape, ritual humiliation, severe social disloca-
tion, poor hygiene conditions, disease and depopulation — all stemming
from insufficient or corrupted labour regulations. But it also charted the
progress made in pushing member states to pass stricter laws relating to
indigenous workers.

*kk

The impact of this international interest in colonial hardship is not
easy to assess. But there are at least two ways in which the ILO brought
a novel dynamic to interwar discussions about colonialism. First, the
ILO’s desire to document colonial hardship both coincided with and
contributed to a significant shift in how Europeans, including the French,
examined and understood colonial rule. Throughout the 19th century,
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there were plenty of accounts detailing the way non-Europeans suffered.
Humanitarians described the horrific consequences of droughts and famines.
Missionaries told of the victims of slave traders and cannibals. But in these
cases European imperialism was rarely considered culpable in any way.
Very few writers explored the impact of colonial policies or governance on
indigenous people. There were certainly isolated affairs — cases of extreme
violence or injustice of a colonial army or official — that made the press and
momentarily inflamed passions.

But the focus of the ILO and its associated reporters was fundamentally
different. They set out to document what social scientists and political activ-
ists today often call ‘social suffering’ — quotidian miseries that result from
living conditions created by political, economic and institutional power.3°
The ILO’s effort to uncover and understand this kind of suffering began a
process of making plausible what many of us find self-evident today: that,
despite the promises of the civilizing mission, European colonial rule, in its
very structure, was prone to cause violence, hardship and social strife.

In addition to participating in a shift in the way some Europeans
viewed colonialism, the ILO was an active player in the formation of an
international network of scholars, journalists and non-state organizations
concerned about the harmful effects of European colonization. The gather-
ing, sharing and disseminating of information made it easier for an array
of people to conduct more efficient research and produce well-documented
studies. Moreover, the ILO helped organize international conferences that
brought together activists and scholars, who, prior to the 1920s, would
infrequently, if ever, have shared the same stage.

A single archived file offers a sense of the reach of the ILO’s networks. At
the front of a file of correspondence with the Bureau International pour la
Défense des Indigenes, officials at the ILO, including Albert Thomas, shared
notes about the following subjects: a recent visit of W. E. B. Du Bois, who was
travelling in connection with the Anti-Slavery and Aborigines’ Protection
Society; a lecture given by Félicien Challaye, an ardent French critic of
empire; a meeting with French feminists Gabrielle Duchéne and Madeleine
Rolland (sister of Romain Rolland, himself involved in indigenous-rights
work) of the Ligue internationale des femmes pour la paix et la liberté; and
visits by Duong Van Fiao of Indochina and Mohammed Hatta of Indonesia.
These people and organizations were discussed around issues ranging from
native lands in South Africa to the inclusion of more non-Europeans in offi-
cial discussions in Geneva.?!

In some instances, networks brought together representatives from
European powers and their colonies in a novel way. In 1927, for example,
the ILO played a prominent role in a conference called ‘The Relations
Between the White Races and the Races of Color’. The conference was
directed by the outspoken French colonial critic Félicien Challaye, and
the list of speakers was as varied as it was distinguished: Henri Junod, the
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Swiss director of a major international indigenous rights organization; the
German ethnologist Leo Frobenius; Dr Albert Schweitzer, famous for his
medical clinic in Gabon; the future Indian prime minister Jawaharlal Nehru;
Duong Van Giao, a prominent Vietnamese activist for colonial reform;
and Roger Baldwin, a founder and director of the American Civil Liberties
Union. Joining them were speakers from Indonesia, Madagascar, Mexico,
Britain and elsewhere.32

Other ILO-organized events fostered networks that were even more
potentially threatening to European power. In 1929, for instance, the ILO
organized a meeting of Asian workers from Japan, India, China, and other
countries. Topics of discussion included the ‘equality of treatment of all
workers’ and the improvement of working conditions across the continent
to the standards found in Europe. More worrisome to critics of the ILO, the
conference also proposed to examine ways of encouraging the adoption of
‘international social legislation’ with the goal of ‘combating the excesses
of imperialism and capitalism’. A sign of the potential threat that such
events posed is that the conference was tracked by the French Académie
des Sciences Coloniales in Paris. Someone at the Académie, probably the
president, Paul Bourdarie, underlined the phrase ‘combating the excesses of
imperialism’, undoubtedly with horror.33

Conferences such as these ones were a departure from the pre-First World
War period in a number of ways. Most obvious, they were remarkably
international in their makeup, often allowing Europeans from competing
imperial nations to share insights with one another about the benefits and
drawbacks of colonial policies. Such international exchanges made the
common government claim - that imperial policies were domestic issues
and not open to international critique — less and less tenable. More impor-
tant, though, such meetings fostered exchanges between Europeans and
representatives from the very regions injured by abusive labour practices.
They offered an intellectual and political refuge of sorts, where at least some
colonial subjects could critique colonial governments in an internationally
recognized space.

This space offered colonial subjects an opportunity to challenge European
claims to civilization. Since at least the early 19th century, Europeans had
used their assumed superior level of civilization to promote and justify con-
quest. Now, in conferences and other meetings, the supposed beneficiaries
of European science, art and humanity were allowed to debate the promises
and inconsistencies of civilization. Such events helped legitimize criticisms
from colonial subjects that were regularly censored or that often resulted in
imprisonment and even torture in the empire.

In this way, while the ILO continued to defend colonialism, much of the
information that they helped to produce ultimately fed anti-colonial rhetoric
in Europe’s empires. In the interwar years, the misery caused by colonial
regimes became a rhetorical cornerstone of anti-colonial movements.
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As early as 1922, for example, Ho Chi Minh had used forced labour as a
rallying cry to all colonized peasants. ‘More than your peasant brothers of
the metropole,” he wrote, ‘you suffer long days of work, of misery. [. . .] You
are often constrained by forced labour, by murderous portage and intermi-
nable corvées . . ."3*

Ho’s rhetoric was not unique. Abusive labour practices were invoked
across the globe to inspire colonial subjects to throw off the yoke of
empire - including in French Africa, Indochina and beyond. Labour prac-
tices were certainly not the only form of colonial violence to abhor: military
conquests, police brutality and political oppression were realities in many
regions. But since employment represented arguably the most fundamental
relationship between Europeans and indigenous people, many anti-colonial
activists associated poor labour conditions most closely with colonialism’s
disturbing capacity to disregard their humanity. Thus, one of the unin-
tended consequences of the ILO and the League of Nations — organizations
committed to trusteeship and continued colonial rule — was to legitimate,
albeit indirectly, the political claims of independence movements across
Europe’s empires.

The fact that officials at the ILO, along with the many European crit-
ics of colonial policies who worked with them, helped give weight to
political claims that ultimately eroded the moral foundations of empire
does not morally vindicate them in any way. European empires were far
from falling in the interwar years and in some important ways the League
of Nations and the ILO, with their commitment to trusteeship, helped
buttress European power overseas. The ILO’s work on forced labour is
not, in short, a story of triumphant humanitarianism. Nonetheless,
it is clear that the interwar years witnessed a profound shift in the way that
many people, in colonies and imperial metropoles alike, viewed the impact
of colonial policies on indigenous populations. The promises of ‘civilizing
missions’ were for the first time held up against the realities of reports from
a variety of sources — individuals who witnessed and documented the effects
of colonization first-hand.

While the ILO’s official aim in examining forced labour might not have
been to undermine the moral foundations of empire, its close examina-
tion of how colonial policies and practices shaped the lives of common
people living under European rule did just that. As the American lawyer,
academic and expert on international law, Joseph Chamberlain, pointed
out in 1933, the ILO’s campaign to regulate forced labour exposed ‘an evil
situation which had too long been allowed to rest undisturbed’. By its very
act of condemning the exploitation of human beings, Chamberlain con-
tinued, the ILO made strides in establishing ‘an international conscience’
and in pressuring states to guarantee better working conditions.3® Such
a ‘conscience’ could not be created by the organization alone, or even
from the words of its Conventions. Rather, it was forged by ILO officials’
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determination to foster networks of individuals and organizations — both
private and governmental - committed to debating the political and moral
consequences of forced labour. As representatives of an institution, ILO
officials may have been limited in their abilities to expose the horrific conse-
quences of colonialism. But by participating in a network of individuals and
organizations, they enabled others to make their indignation known.
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The Contribution of the ILO
to the Formation of Public
International Cooperative Law!

Hagen Henryj/?

Introduction

In an article written in honour of Nicolas Valticos, former Director of the
Standards Department of the International Labour Office (the Office),
Politakis and Markov wonder whether ‘les recommandations internation-
ales du travail’ are not the ‘instruments mal exploités ou (le) maillon faible
du systéme normatif ...”.> The present chapter seeks to give at least a par-
tial answer to this question by developing the idea that the Promotion of
Cooperatives Recommendation, 2002 (No. 193) of the International Labour
Organization (ILO) constitutes the nucleus of public international coop-
erative law. This law is binding and creates obligations for governments,
employers and workers, as well as the cooperative organizations of ILO
member states. Consciously or unconsciously Politakis and Markov imply
with their question that we live currently in one normative system. Indeed,
the globe is moving towards a system of legal systems. The borderlines of
these legal systems do not coincide any more exclusively with the border-
lines of states.* This new setting is decisive in arguing that Recommendation
No. 193 is a legally binding instrument.

After having recalled in Part I some past ILO activities in the field of coop-
eratives in general, and of cooperative law in particular, I shall deal with the
contribution of the ILO to the formation of public international cooperative
law in Part III. Both parts document preliminary results of a research that
requires complementing and deepening in many a respect.

The ILO, cooperatives and cooperative law: a short review

Preliminary remarks

It might be a surprising statement saying that the ILO is active in the field of
cooperative law, and what is more, that it has contributed to the formation
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of public international cooperative law. The mandate of the ILO in the field
of law is mainly portrayed as relating to the setting of labour standards and
the monitoring of their implementation. By labour standards we generally
understand that body of rules which govern the relationship between those
who control the means of production and those who contribute to the
production through their work (labour law in its narrow sense) or, in addi-
tion, also those rules which govern the social protection of the latter and
work safety (labour law in the broad sense).> Cooperative law does not form
part of these labour standards if it is limited to regulating the structure of
‘association(s) of persons . . . (who) meet their common economic, social
and cultural needs . . . through . . . a(n) ... enterprise’. The ILO promotes this
definition of cooperatives through Recommendation No. 193.6 The exclu-
sion of cooperative law from the scope of labour law is further underlined
by the fact that the labour law in its narrow sense applies in cooperatives
in general only mutatis mutandis and, by definition, it cannot apply in
workers’ cooperatives.

The mandate of the ILO in the field of cooperative law can therefore
not be derived from its mandate to deal with labour standards. I shall
come back to this after having scrutinized the ILO activities in the field of
cooperatives/cooperative law in general in view of footprints which could
indicate the way towards the formation of public international cooperative
law. The word ‘way’ is used in its double sense, as a chronological path and
as method. Outside treaties, most public international law emerges through
a densification in time and an extension in space of often heterogeneous
elements of behaviour by subjects of international law. Independently of
their individual juridical value, these elements add either up to a common
practice or create a commonly shared expectation, if not trust, that future
behaviour would follow the pattern they designed so that any behaviour to
the contrary would be considered as (legally) not acceptable.

ILO activities in the area of cooperatives and of cooperative law

One cannot understand the history of ILO activities in the field of coop-
eratives and of cooperative law without paying tribute to Albert Thomas.’
He had been a French politician, a government minister during the First
World War, a social reformer and closely involved in the cooperative
movement® before he was nominated first Director-General of the Office.
From the beginning of his Office term he tried to include cooperatives
into the ILO. Thanks to his initiative the Governing Body of the ILO
(the Governing Body) decided in 1920, that is, immediately after the start
of operations of the ILO, to establish a Cooperative Branch.’ Its role
was described as follows: to collect all information on the cooperative
movement and to develop relationships with the principal national and
international cooperative organizations. In 1921 the International Labour
Conference endorsed this decision and specified!® the role of the Office
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in these terms: ‘study the different aspects of cooperation which are
connected with the improvement of the economic and social conditions
of workers.’

Attempts in the 1920s to have cooperatives represented in the bodies of
the ILO on an equal footing with governments, employers and workers!!
failed for reasons I could not establish. From 1946 to 1953 the Governing
Body was assisted by a Cooperative Consultative Committee representing
the various cooperative sectors.!? Only in 1948, and after long discussions, !
did the International Cooperative Alliance (ICA), the representative organ-
zation of many national cooperative organizations, obtain consultative
status with the ILO.*

The relationship between the ILO and the cooperative organizations
materialized to a large extent through the close collaboration between the
ILO and the ICA. Nowadays this close collaboration is expressed through
the 2004 Memorandum of Understanding (MoU) between the ILO and the
ICA, the only MoU the ILO has concluded to date with an international
NGO. At the last review meeting in 2007 the parties agreed to concentrate
their common efforts on four areas, one of which is cooperative policy and
legislation.!s

All along the Office has endeavoured to gather data on the different types
of cooperatives in view of creating knowledge to be shared with member
states and the public at large. Its means are research, publications and
technical cooperation. In 1937 the Chief of the Cooperative Branch under-
took a technical cooperation mission to Morocco concerning cooperative
matters. This mission may be seen as the beginning of technical coopera-
tion in general. A second mission, to Iran, was organized in 1947.1° Between
1952 and 19687 the Office carried out some 200 missions to 65 countries
through a large technical cooperation program of UNDP.'® During this
time approximately 100 experts advised countries of the South. Often this
advice included advice on cooperative law.! However, the first technical
cooperation mission which exclusively concerned cooperative law did not
take place until 1950. It was undertaken to the Republic of Turkey where the
Office was to elaborate a new cooperative law.2°

One would certainly have to establish the details of the technical coop-
eration missions concerning cooperative law. But independently of their
contents and their form, that is, advice given by staff members of the Office
or brokered by the Office, the transmitted knowledge did not express a
common will of the ILO and its member states. Only through the adoption
of the ILO Co-operatives (Developing Countries) Recommendation, 1966
(No. 127) did such common will take shape and a decisive step towards the
emergence of public international cooperative law was taken.?!

From thereon and until the end of the 20th century, technical assistance
was based on this recommendation, mainly through a large programme con-
cerning the reform of cooperative policies and laws called COOPREFORM.



The ILO and Public International Cooperative Law 101

But Recommendation No. 127 cannot yet be considered a source of
public international cooperative law. Neither its addressees nor its content
qualify it as such. It is addressed to developing countries, members of the
ILO, and only to the governments of these countries. Other subjects of
public international law are not addressed. Furthermore, the content of
Recommendation No. 127 does not reflect a universal consensus. Quite
to the contrary, Recommendation No. 127 reflects a vision of coopera-
tives as a means in the hands of governments. This vision determines the
implementation of Recommendation No. 127 as far as cooperative law is
concerned. This cooperative law continues to be inspired by the coopera-
tive legislation of the British colonial powers in India at the beginning of
the 20th century.?? In the industrialized countries, on the other hand,
efforts concentrate on differentiating cooperative law from the law applica-
ble to joint-stock companies.?® It is to be noted that during colonial times
the Office worked on cooperative issues only in the industrialized countries;
after independence of the colonies it tended to concentrate its efforts on
the newly independent states.

The limitation of Recommendation No. 127 to the ‘developing’ countries
does not even allow it to be qualified as regional international law.

The last phase leading to the emergence of public international cooperative
law starts with the preparation?* and adoption of Recommendation No. 193.
Recommendation No. 193 reflects another approach than Recommendation
No. 127. It is addressed not only to the governments of all ILO member
states, but also to employers’, workers’ and even cooperative organizations
in these countries. Given the political, economic and social changes since
1966, and especially those since 1989, the Governing Body thought it
indeed opportune to propose to the International Labour Conference a new
instrument which would be of universal applicability, would confer more
autonomy to the cooperatives and their (potential) members and which
would define cooperatives as enterprises, though of a special type.

Recommendation No. 193 refers many times to cooperative law, albeit less
elaborately and systematically than Recommendation No. 127.25 Based on
Recommendation No. 193, the Office has assisted some 60 countries in their
efforts to reform cooperative law.

Recommendation No. 193 - public international cooperative
law: 13 arguments

The juridical value?® of Recommendation No. 193
The ILO Constitution

The International Labour Conference adopts Conventions and
Recommendations. As for their respective legal value, the difference may
not be reduced to the former being legally binding and the latter not.
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Articles 19 and 30 of the ILO Constitution, as well as Article 7 of the
Standing Orders of the International Labour Conference concerning the
Committee on the Application of Conventions and Recommendations, do
not allow for such an interpretation.?” The wording of the ILO Constitution
is rather specific on this:

e once adopted by the International Labour Conference, the govern-
ments of the member states must submit the relevant Convention or
Recommendation to the competent authorities ‘for the enactment of
legislation or other action’ (Article 19.5(b) and 19.6(b), respectively).

e like any international treaty, Conventions become legally binding through
ratification. The wording the Constitution uses concerning further effects
of the ratification of conventions in Article 19.5(e) and 19.6(d) creates the
impression that non-ratified Conventions and Recommendations remain
without any legal effect. Without insinuating that Recommendations have
the same juridical value as ratified Conventions, which would be arguing
outside the Constitution, I shall however argue that Recommendation
No. 193 is legally binding. Article 19.6(b) expresses the expectation by
ILO member states that Recommendations do not just remain on the
books, but would be implemented

e under Article 19.6(c) member states have to inform the Director-General
of the Office of the measures taken in order to comply with Paragraph
6(b) of the same Article

¢ should a member state not comply with this obligation, any other member
state may seize the Governing Body under Article 30 and under Article
19.6(d) the member states have to ‘report to the Director-General . . . the
position of the law and practice in their country in regard to the matters dealt
with in the Recommendation, showing the extent to which effect has been
given, or is proposed to be given, to the provisions of the Recommendation
and such modifications of these provisions as it has been found or may be
found necessary to make in adopting or applying them.’?

The fact that, based on the proposal by the Office, the International Labour
Conference opted for the adoption of a Recommendation instead of a
Convention may not be interpreted as opting out of the legal nature of the
instrument.

The wider context

The following 13 arguments are designed to distinguish Recommendation
193 from Recommendations adopted by other organizations and, on a
number of points, also from other ILO Recommendations. Thus they are to
support the core idea of this contribution? which is to say that, despite its
classification as a Recommendation, Recommendation No. 193 is a legally
binding source of public international law.
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The arguments are as follows:

1. Resolutions and Recommendations of international organizations may
be sources of public international law,3* although they are not men-
tioned among the sources listed in Article 38 § 1 of the Statute of the
International Court of Justice. Despite the wording of § 2 of Article 38 -
‘This provision shall not prejudice the power of the Court to decide a case
ex aequo et bono, if the parties agree thereto’ — I agree with other authors
that the list of sources contained in § 1 is not exhaustive.3!

Not all recommendations have the same juridical value, however.3?
Contrary to the word ‘Convention’, which signifies a well-defined reality,
the word ‘Recommendation’ refers to diverse realities.
2. The ILO has a constitutional mandate to adopt standards on
cooperatives:33
e the preparatory texts®* and Recommendation No. 193 itself do not
mention the constitutional basis of the Recommendation. Article 12,
§ 3 of the Constitution empowers the ILO to ‘make suitable arrange-
ments for such consultation as it may think desirable with recognized
non-governmental international organizations, including interna-
tional organizations of . . . cooperators’. This provision does not refer
to cooperative law. It suggests only consulting with cooperative organ-
izations when elaborating labour standards because of the specificities
that might exist in cooperatives.3® But it does not constitute a mandate
for the ILO to create cooperative law

e presumably having the activities of the ILO outlined above and
concerning cooperatives in mind, Orizet writes:3¢ . . . the International
Labour Organization . . . has always taken the view that, whatever their
form, cooperatives are a type of social institution that comes within
its competence.” ILO member states never opposed this view, despite
the fact that until 1966, the year when Recommendation No. 127
was adopted, there was neither a collective opinion on this issue, nor
was there any respective universal instrument. However, this does
not suffice to constitute a mandate concerning cooperative law

e considering a tendency towards enlarging the notion of labour law to
include all rules which deal with income generation3’” and with social
protection, one could include cooperative law at least partially in
labour law and thus constitute a mandate. This would meet the opinion
of the cooperative movements themselves who rightly point out the
fact that cooperatives contribute considerably to the wellbeing of their
members. But this question would only be relevant if the mandate of
the ILO were limited to labour law. This is not the case. Article 1 of
the Constitution stipulates: ‘A permanent organisation is hereby esta-
blished for the promotion of the objects set forth in the Preamble to
this Constitution . . .” The first object ‘set forth in the Preamble . . ." is
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‘peace . . . based upon social justice’. Labour law is certainly the most
important of the means through which social justice must be pur-
sued, but it is not the only one. The ILO and its member states have
a margin to decide on the means to employ. The question is there-
fore whether cooperative law is an adequate means to achieve social
justice. The answer to this question may be found in an analysis of the
cooperative laws and of their implementation in the various countries.
We observe that in a growing number of states the texts of cooperative
laws oblige cooperatives expressly to contribute to social justice.3® We
also observe that in a growing number of states implementation of
these texts is improving.

An additional argument is this: one of the underlying objectives of
setting international labour standards in the wider sense has always
been to avoid social dumping in a world of free international trade.
This is why the ILO has been trying to negotiate the inclusion of
social clauses into international trade agreements. In today’s world of
globalized production®® where globally acting enterprises are outside
the reach of (international) law, this objective must be applied to
structuring enterprises, hence the statement that the legal type of the
enterprise matters.*°

3. Recommendation No. 193 was adopted with two abstentions only, that
is, by a large majority.*! In public international law such large majorities
add (legal) weight to an instrument.

4. As the decisions by the International Labour Conference reflect not only
the will of governments, but also that of social partners, they are more
representative than those of other international organizations and there-
fore carry particular weight.

5. As the delegates to the International Labour Conference have a free man-
date,*? which qualifies the ILO not only as an international organization,
but also a transnational one, its decisions tend to reflect more than the
sum of the interests of the member states of the ILO. This is a unique case
in international lawmaking, a case of transnational legislation.*3

6. In a globalized world, characterized
¢ by diminishing democratic participation in lawmaking,

e by a growing informalization of economies and

e by an increased influence of private standards and lawmaking on

public lawmaking,**

the integration into Recommendation No. 193 of the definition, as well
as the cooperative values and principles as enshrined in the 1995 ICA
Statement on the cooperative identity (the ICA Statement),*® that is, the
integration of a text of a nongovernmental organization which reflected
the democratically arrived at opinion of some 700 million cooperative
members at the time, carries special weight when assessing the legal
nature of a Recommendation.
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Weighting the ICA Statement in our context requires revisiting the
notions of law and of lawmaking. Independently of the question of
whether#® or not?” it is possible to define law, law is ‘une facon sans
cesse renouvelée d’'imaginer le réel. “Intermédiaire entre le monde des
faits sensibles et le monde ideal”’.*® While allowing a permanent rebal-
ancing of the various forces in society, law represents the constantly
reworked consensus between the diverging visions these various forces
might have. This consensus depends on the concepts and perceptions of
law which groups have during the processes leading to these consensus.
Apart from radically transforming production - from the production of
goods and services to that of the production of knowledge* - globali-
zation changes these processes profoundly. Technological changes
and migrations over the past decades force us to find orientation
within time frames which were unknown up to then and they induce
a reorganization of social spaces with profound consequences for law.
While in the past the conditions of space and time were expressed
in a multitude of geographically limited internormativities,>® current
globalization confronts us with what Emongo calls ‘interculture’.>! This
interculture leads to an ever more frequent and intensive meeting of
radically different, often dephased, internormativities within the spaces
of countries.

The reorganization of social spaces has not only changed the conception
of law, but also lawmaking procedures and it has redefined the sources
of law. States have become too small for global actors and too big for the
administration of the interculture.5? Layers of national, international,
supranational and transnational law superpose each other and meet a
growing corpus of standards set by private actors.>3

The special relationship between the ILO and the ICA, the nature of
the ICA and hence of the ICA Statement have to be considered within
this context of standard-setting by private actors. The ‘legal’ relationship
between the ILO and the ICA is defined by, among other things, a number
of cross-references in the texts discussed here, namely Recommendation
No. 193 and the ICA Statement: as indicated, Paragraphs 2 (defini-
tion of cooperatives) and 3 (the cooperative values and principles) of
Recommendation No. 193, as well as its Annex (cooperative principles),
are word-for-word extractions from the ICA Statement. Through this inclu-
sion into Recommendation No. 193 the International Labour Conference
recognized the ICA as the world organization representing cooperative
movements. Since the adoption of Recommendation No. 193 in 2002
Article 12 § 3 of the ILO Constitution cannot be read otherwise than as des-
ignating the ICA as representing cooperative organizations. At its General
Assembly in 2001 the ICA endorsed,* the ILO ‘Guidelines for cooperative
legislation’,>¢ which also guide the Office in its assistance to its constitu-
ents and cooperative organizations concerning cooperative law. The ICA
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has been the guardian of cooperative values and principles since 1895.

It is the biggest and probably also the oldest international NGO. This

gives it a special legitimacy in our debate. But even more importantly, the

ICA is democratically structured and it represents today close to 1 billion

individual members. Given the democratic deficits of regional and inter-

national lawmaking, as well as of standard-setting by private entities,
the opinion of these cooperative members, as condensed and expressed
through the ICA Statement, must count.

7. Recommendation No. 193 merely concretizes legally binding inter-
national and regional Human Rights instruments’” which contain all
the basic legal guarantees for freely setting up and running a genuine
cooperative. Strictly argued, one could derive the juridical value of
Recommendation No. 193 from these Human Rights instruments.

8. The legal nature of Recommendation No. 193 stems also from it reflecting
arepeated pattern of behaviour of the ILO member states at international/
intergovernmental level:

e in 1966 the International Labour Conference adopted the above-
mentioned Recommendation No. 127. Recommendation No. 127
is used as an argument here despite the fact that Recommendation
No. 193 ’'revises and replaces’ it (Paragraph 19). ILO standards lose
their validity only through a formalized derogation procedure.
Recommendation No. 127 has not yet been included in such a proce-
dure. In addition, it contains, as said, a separate chapter on coopera-
tive legislation which is to a large extent reflected in the preparatory
report of the International Labour Office to the International Labour
Conference which adopted Recommendation No. 193.58

e in 2001 the United Nations adopted the ‘Guidelines aimed at creat-
ing a supportive environment for the development of cooperatives’.>
They were adopted by consensus, that is, also with the consent of the
member states of the ILO.

The contents of these two instruments converge to a large extent with

Recommendation No. 193 as far as cooperative law is concerned.

9. An analogous argument can be used concerning regional instruments
adopted after Recommendation No. 193:

e in 2003 the European Union promulgated Regulation 1435/2003 on
the Statute for a European Cooperative Society (SCE)

e in 2008 ICA Americas adopted the Ley marco para las cooperativas de
Ameérica Latina

¢ the countries of Mercosur have had since 2009 a Common Cooperative
Statute ©°

e in 2010 the member states of OHADA, the organization for the harmo-
nization in Africa of business law, adopted a uniform cooperative law

10. The texts mentioned under points 8 and 9 make frequent reference to

one another, thus reinforcing Recommendation No. 193. Some of these
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texts refer to, and some reflect, universally recognized cooperative
values and principles. The UN Guidelines and the EU Regulation refer to
the ICA Statement; the preparatory report for the EU Regulation refers to
Recommendation No. 193;! as mentioned, Recommendation No. 193
integrates the substance of the ICA Statement; the Ley marco para las
cooperativas de America Latina refers to the ICA Statement, to the UN
Guidelines and to Recommendation No. 1932

11. Furthermore, a number of states have since demonstrated their respect
for the main content of Recommendation No. 193 when adopting new
laws, revising existing ones and/or planning to do so. They are thus
establishing a praxis at the national level®® which will soon qualify - if
it has not already - as a source of public international law as listed in
Article 38, § 1 of the International Court of Justice.

12. In 2009 and for the first time a supreme court referred to Recommend-
ation No. 193 in its decision concerning the legal qualification of
worker cooperatives.®*

13. Lastly, a group of cooperative law specialists gave support to the central
arguments put forward here when advising Cooperatives Europe, the
European regional organization of the ICA, EURICSE, the European
Research Institute on Cooperative and Social Enterprises at Trento
University and the EKAI Center, a research institute of the Mondragon
Corporation and Mondragon University, on their ‘Study on the imple-
mentation of the Regulation 1435/2003 on the Statute for a European
Cooperative Society (SCE), October 5, 2010, commissioned by the
European Union’.%

The scope and content of Recommendation No. 193 concerning
cooperative law

Like any Recommendation adopted by an international organization,
Recommendation No. 193 has external and internal legal effects. As for the
external effects, that is, those concerning other subjects than the ILO itself,
these need to be established case by case and are not dealt with here.

The internal effects are that Recommendation No. 193 binds the ILO as an
organization. As mentioned, Recommendation No. 193 creates obligations
for governments, and employers’ and workers’ organizations, as well as the
cooperative organizations of the ILO member states. This is a result of the
nature of the relationship between the ILO and the member states. By adher-
ing to the ILO, the member states accept the legal obligation to pursue the
objectives laid down in the ILO Constitution (social obligations). In our case
this objective is peace based upon social justice. Recommendation No. 193
reminds the member states of their social obligation to pursue social justice
and it specifies the contents of this obligation.®® By constituting the ILO, the
member states mandated the ILO to assist them through the Office to fulfil
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their social obligations.S” Fulfilling these obligations is, therefore, a joint
task of member states and the ILO.°® In our context, the above-mentioned
ILO ‘Guidelines for cooperative legislation’ specify the Office’s work in the
field of cooperative law.

The member states have to respect the contents of Recommendation No. 193
unless they are able to demonstrate that it is not adequate for the achieve-
ment of the objective of social justice. They carry, so to speak, the burden
of proof.%° No state has as yet attempted this kind of proof. Should a party
which voted in favour of Recommendation No. 193 do so, it would possibly
violate the principle of the prohibition of ‘venire contra factum proprium’,
which also applies in public international law.

This might be the only difference between Recommendation No. 193 and
a ratified Convention.

Given that Recommendation No. 127 is much more systematic and com-
plete than Recommendation 193 as far as cooperative law is concerned and
that the latter, as mentioned, ‘revises and replaces the former’, the question
arises as to whether the International Labour Conference wanted to dimi-
nish the weight of Recommendation No. 193 concerning the substance
of cooperative law.

Several arguments may demonstrate that this is not the case. First of all,
Recommendation No. 127 has not been abrogated. Recommendation 127
therefore retains a certain value, at least for purposes of interpretation.
Furthermore, on the basis of Recommendation No. 127 a substantial number
of states and supranational structures had started to develop a common core
concerning cooperative law which may be qualified as the ‘general princi-
ples of law recognized by civilized nations’ in the sense of Article 38, § 1, ¢)
of the Statute of the International Court of Justice.”? Indeed, the contents
of public international cooperative law may be divided into two categories,
principles which guide legislators and a growing common core of legal rules
on cooperatives.

The details of this common core need to be further researched, using
the method/s of comparative legal science.”! But one may already now note
that a growing number of cooperative laws reflect a similar view of the role
of government in the development of cooperatives (promoting without
interfering, separating promotion from supervision/control); translate
the cooperative principles into legal rules; respect the autonomy of coop-
eratives; respect the rule of equal treatment of cooperatives by taking into
account their specificities;’? reflect the organization of cooperation between
persons (members) in view of promoting their economic, social and
cultural interests through an enterprise. That is, more and more laws incor-
porate the universally recognized definition of cooperatives as contained
in Paragraph 2 of Recommendation No. 193 and they limit their scope of
application to the form of organizing cooperation without reference to
any specific activity.”?
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Conclusion

The arguments developed here should suffice to demonstrate the existence
of public international cooperative law.

It will be important for the ILO, and others, to not only consolidate the
work, but also to do everything so that this common understanding of
cooperative law, this acquis universel, be used rationally and sensibly so as
to reverse the current tendency of homogenizing the laws regulating busi-
ness organizations according to the criteria characterizing capital-centred
enterprises. The value of cooperative law also consists to a large extent in
its respect for differences between enterprise types. Differences create diver-
sity.”* Diversity, in turn, is a source of peace and, as we have seen, peace is
the first object of the ILO mentioned in the Preamble of its Constitution.
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The ILO and the International
Technocratic Class, 1944-1966

Jason Guthrie

This chapter examines the International Labour Organization’s (ILO)
Andean Indian Programme (AIP) as a space of conflict, negotiation and
resistance. Analysis moves from a critical synthesis of the various technical
models and theoretical schemas that informed the AIP’s discourse to an
outline of the practices that comprised the Programme’s community devel-
opment activities throughout the 1950s and early 1960s. Several elements
converged in the AIP’s operations. First, Latin American social critics,
politicians, and policy-makers had historically defined the ‘integration’
of indigenous peoples as a ‘problematic’ but essential aspect of national
and regional ‘modernization’. As the Bolivian case illustrates, in response
to the concerns of regional governments, the AIP offered a theory and a
methodology of social and economic change. Second, the AIP embodied a
rationality of government that combined support for ‘the rule of experts’
with anti-totalitarianism. This somewhat contradictory stance was the
result of a conflict within the political philosophy of Cold War liberalism:
confidence in the superiority of liberal economic and political models, on
the one hand, tempered by memory of the anti-Fascist struggle and the
uncertainty of an ongoing conflict with the Soviet Union, on the other.
Third, and last, the politico-economic solution posed by a Fordist-Keynesian
consensus positioned ‘technical assistance’ and ‘community development’
as techniques for achieving economic growth and rationalization. In the
spaces of the Andean Programme, these disparate elements transformed
the ILO from an organization focused on research and standard-setting
to one concerned with ‘integration’, population security and economic
rationalization.

From early in its history, the ILO laid a claim to the problems of
‘indigenous workers’ that seemed to foreshadow its involvement with
the Andean Indian Programme. As the legal scholar and historian Luis
Rodriguez-Pifiero suggests, throughout the 1920s and 1930s, ILO interest
in matters affecting ‘indigenous workers’ was reflected in the organization’s
‘Colonial Code’.!

115
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The ILO’s implementation of this code ‘consolidated the organization’s
formal competence in “indigenous” affairs, at a historical moment when
the difference between the status of colonial peoples and indigenous groups
living in independent countries was irrelevant in international law’.2 Drawing
on notions of colonial trusteeship, the ILO drew up ‘a different set of inter-
national labour standards specifically aimed at disciplining the conditions
of exploitation of “indigenous workers”’.? The organization’s attentions to
the conditions affecting ‘indigenous workers’ prior to the Second World War
would make subsequent declarations of a special area of interest all the more
appropriate and convincing.

Even as the organization sought to regulate the exploitation of indigenous
labour, the ILO’s interest in the Andes region percolated through a broader
web of international conferences and meetings. In 1936, for example, dele-
gates to the first regional conference of ILO members from the American
States first discussed the need to study the situation of indigenous peoples
that resided in several Latin American nations.* In 1943, the ILO, together
with the Bolivian and United States governments, conducted a study of
Bolivia’s economy and social structure. Neither the conference nor the study
resulted in a concrete plan. However, the authors of the joint investigation
recommended that the ILO organize a ‘far-reaching program [sic] in the Labor
field’ to address the integration of Bolivia’s indigenous population.® Despite
sporadic interest in the Andes region and its people, serious planning for a
permanent Programme did not occur until 1949. In that year, a conference
resolution on the ‘conditions of life and work of indigenous populations’
(at the Fourth Conference of ILO American States Members) again addressed
prospects for an ILO sponsored Programme. This time the resources of the
newly created United Nations Expanded Technical Assistance Programme
(UNETAP) were cited as the basis for action. The UNETAP proposal received
further impetus three years later, when the ILO’s Committee of Experts on
Indigenous Labour (meeting in La Paz, Bolivia) urged the creation of a ‘joint
field working party’ to assess conditions on the ground for a permanent
Andean mission.®

By the early 1950s, a new sense of urgency seemed to be pushing some
sort of Andean Programme to the top of the ILO’s agenda. David Efron,
an Argentine economist who joined the staff of the International Labour
Organization in 1944, was chief among those experts who insisted that
‘now is the time for the [International Labour] Office to take the initiative’
and intensify its work on indigenous populations.” From Efron’s perspective,
hesitation on the part of the ILO risked ‘the crystallization of an undesir-
able situation’, in which other organizations or governments would take
the initiative ahead of the ILO. Given the organization’s previous efforts
to subject the conditions of ‘indigenous workers’ to critical international
scrutiny, Efron feared that inaction would be taken as a sign of the ILO’s
increasing irrelevance. To send the opposite message, he counselled that
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the Programmes of other organizations ‘should not be permitted to develop
without immediate appropriate coordination [with] the ILO’.8

Reinforcing Efron’s passionate appeals for action, the failure of previous
efforts in the region suggested an opportunity to reshape the ILO’s inter-
national profile. Throughout the 1940s, the governments of Peru, Bolivia and
Ecuador had rejected a number of United Nations (UN) proposals, including
a series of seminars on child and community welfare sponsored by the UN
Department of Social Affairs, on the grounds that they were ‘piecemeal,
provincial, over-simple, unscientific and impractical’.’ Intensification of the
Cold War and the priority it gave to aiding social and economic develop-
ment in the ‘Third World’ urged a different strategy. In contrast to earlier
proposals, the multilateral Programme envisioned by the ILO and presented
to the UN Technical Assistance Board (UNTAB) in the early 1950s would be
‘integrated, organic, regional, scientific and practical’. The mission would
‘develop every approach and technique which seem[ed] practically useful
in breaking down obstacles to integration’.!® Thus, the notion that half-
measures had limited past efforts in the Andes region was an important
backdrop for ILO action and made the AIP into much more than a project
in ‘the Labor-field’.

If ILO interest in the condition of indigenous peoples can be calculated in
terms of decades, the impact of colonization on the Andes region spanned
centuries. It should come as no surprise, therefore, that indigenous ‘integ-
ration’ had been a subject of interest to Latin American intellectuals and
politicians for some time. Indeed, a discourse of Indigenism or Indigenismo
encompassed the study of indigenous peoples and cultures as a central
category of historical, scientific and social analysis.!! Its modern genesis in
Latin America traced back at least to the turn of the century, to a politically
diverse group of authors influenced by European positivism. In Bolivia, the
country’s humiliating defeat in the Pacific War with Chile (1879-1884) had
stimulated renewed efforts to address the ‘indigenous problem’. Thereafter,
a succession of Bolivian authors and social critics such as Alcides Arguedas,
Franz Tamayo and Tristdn Marof linked the social and economic ‘integration’
of indigenous peoples to reform and modernization.!? Yet, it was only after
the Chaco War (1932-1935) involved Bolivia in another doomed military
contest that this elite discourse of Indigenism began to merge with a broader
political movement focused on overthrowing the old oligarchic order that
then dominated the country. By the early 1950s, one of Bolivia’s left-of-
centre political parties, the National Revolutionary Movement (MNR), had
cobbled together a new political coalition, which included middle-class
intellectuals, urban student radicals, an energized rural population, and
mine workers. In 1952, this fragile alliance swept the MNR to power in a
quick and bloody revolution.!3

The MNR'’s political triumph stemmed from its support of universal
suffrage, its promise to nationalize the tin-mining industry, and its eventual
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endorsement of land reform. Yet, as historian Laura Gotkowitz concludes
in her recent reappraisal of the revolution’s origins, by the time that ‘the
MNR'’s urban revolution triumphed in 1952, another revolution — a rural
indigenous revolution — was already unfolding’.!* Gotkowitz’s work suggests
that a generation of ‘Indian’ leaders emerged in the wake of Bolivia’s war
with Paraguay to organize a new rural-based indigenous movement. This
movement pressed for the passage of constitutional amendments in 1938
that prohibited rural servitude and expanded the ‘social rights of workers,
women, and children’.!> The movement and its leaders also helped organize
the country’s first National Indigenous Congress in 1945. Although a bloody
crackdown in rural areas followed these achievements in 1947, the tradi-
tions of resistance endured and contributed to the MNR’s subsequent rise
to power. The MNR, for its part, benefited from the earlier movement
described by Gotkowitz — even as it sought to reign in the revolution in the
countryside.

A successful revolutionary coup d’état notwithstanding, the MNR’s grip
on political power was far from secure. Indeed, the ability of any party
to control the isolated, mountainous regions of the Bolivian countryside
remained a challenge for the country’s weak state apparatus. The question
of how to govern was complicated by the MNR’s need to both run the
country and mollify the diverse political interests that brought the party
to power. In this situation, the MNR'’s interests resonated with the reform
agenda of the AIP in at least one important respect. As the Bolivian Foreign
Minister Walter Guevara explained, the MNR was interested in the AIP
‘because one of the five fundamental points of the programme for the new
regime is the incorporation of the indigenous population into the national
community’.’® The new government sought out and the AIP provided a
rationality of governance that addressed what many Bolivians had long
considered the country’s most profound political, economic, and social
conundrum: indigenous ‘integration’.

In the policy discourse of the AIP, indigenous ‘integration’ was an
experiment designed to test ‘the skills in social engineering of the United
Nations and the Specialised Agencies’.!” The ILO plotted the Andean
Indian Programme into successive phases or stages, including an initial
phase of ‘experimentation’, a second phase involving expansion and
community development, and a third phase that stressed ‘nationalization’.
This model involved the establishment of action bases and colonies, under
the direction of international experts, in select locales of Bolivia, Peru and
Ecuador. With the certitude of a science, ‘integration’ discourse equated
state-sponsored cultural assimilation with an evolutionary event. It was
asserted, for example, that the Andean Programme would ‘integrate’ the
indigenous peoples of Bolivia in a ‘peaceful process of evolution’, such that
‘two ethnic groups may fuse into one national economic and social life’.8
The ‘two ethnic groups’ of this binary consisted of indigenous peoples
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and Bolivia’s politically and culturally dominant mestizo population.
While the division of Bolivian society into these two groups dramatically
underestimated or intentionally downplayed the country’s actual ethnic
diversity, it reflected the goal of shaping Bolivia into a homogenous state
that could effectively control and contain ethnic and social conflicts
within its own borders.

The emphasis on building homogeneity out of difference expressed a
new concern with ‘population’ that merits some consideration. No longer
concerned with the ‘indigenous workers’ of the ILO’s prewar ‘Colonial Code’,
the focus of the AIP was the ‘indigenous population’, ‘indigenous peoples’
or even the Bolivian nation. This move was, at least in part, attributable to a
broader shift in the strategies of governance of postwar liberalism. In truth, of
all the forces that shaped the Andean Indian Programme, liberalism was most
explicitly a ‘style of thinking about government’.!” And, by the 1940s, after
decades of national and international crises, it had undergone a profound
reorientation. In his 1956 study Swords and Plowshares, the political scientist
Inis Claude captured an important aspect of this change, describing the
impact on international institutions: ‘If the liberalism which inspired the
League [of Nations] was essentially a nineteenth-century phenomenon,
the doctrinal foundation of the night-watchman state,” Claude interposed,
‘[then] the liberalism which underlay the new [international] system was
the twentieth-century version, the theoretical support of the welfare state.’?°
The shift from the schema of the ‘night-watchman state’ to that of the ‘welfare
state’ implied a greater emphasis on the ‘security’ of whole populations,
that is, the standard of living, quality of life, degree of liberty, and so on
that could be found in a society. With the effort to, as one ILO official put
it, extend ‘the concept of the Welfare State to cover all the economically
significant portions of the earth’s surface’,?! populations on the margins of
an expanding system of global trade and geopolitical manoeuvring became
the targets of international reform.

The concern with security, which in the case of the Andean Programme
was sometimes difficult to distinguish from the goal of ‘integration’, was
an important aspect of the ILO’s approach to community development
in which the AIP served as a series of ‘laboratory experiments’ to test and
evaluate different techniques and practices.?? But a corollary of this style of
governance, which emphasized the security of whole populations, was the
necessity of experts to act as the architects, administrators and foot-soldiers
of reform. Indeed, because of their importance to the deployment of the
Andean Indian Programme and other community development projects,
I refer to these experts collectively as the ‘international technocratic class’.??
Use of the word ‘class’ here suggests a taxonomic grouping - that is, one
that specifically facilitated the practices of community development — as
well as a particular status and type of authority. Individual experts rarely
thought of themselves as being engaged in a struggle with other ‘classes’,
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but their support of political and economic liberalism and their relationship
to a particular mode of capitalist expansion is, as we shall see, rather hard
to ignore.

The most important quality shared by this group was its common reser-
voir of individual and collective authority: its ‘expertise’. With knowledge
in fields such as labour law and industrial relations, agriculture, economics,
medicine and anthropology, the faith of the technocratic class in the
capacity of science and technology (or ‘know-how’ as it was often described)
to radically transform society for the better was a source of group cohesion
and identity.>* This commitment united the experts who directed the AIP
despite differing backgrounds and nationalities. Indeed, the ILO’s Director-
General from 1949 until his retirement in 1970, the American David
A. Morse, shared this technocratic perspective, orchestrating the organization’s
Cold War-era expansion into the field of community development.?

Morse’s wartime reminisces are some of the earliest evidence of his views
about what was then the nascent field of development economics. Stationed
in Europe as a Captain in the United States military, Morse had confronted
firsthand the challenges to social and economic development that existed in
a society devastated by years of war, fascist tyranny and misrule. In Italy,
he came down firmly on the side of ‘wip[ing] the slate clean’ of fascist
syndicalism, while ‘leaving the door open for self organization along the
lines desired by the [Italian] people’.?® Yet, because his encounters with the
workers themselves led him to doubt Italian labour’s capacity to succeed
on its own, he identified the need for a worker exchange and technical
assistance programme to provide the necessary expertise. The answer to the
‘underdevelopment’ of Italian labour relations, he insisted, was ‘aid by those
experienced with life under . . . democratic principles’.?”

When Morse returned to the USA after the war, he arrived with a new
appreciation for labour’s importance as an international issue and as a
strong supporter of increasing American technical assistance abroad.?
As an official in the US Department of Labor, Morse argued in favour of
increasing the diffusion of American technical knowledge: ‘the techniques
and “know-how” of . . . industrial efficiency and management.’?° Similarly,
he forecasted that the ILO could make its greatest contribution by working
toward ‘the removal of those conditions which lead to war’, especially
the poverty that ‘has been a fertile breeding ground for both fascism and
communism’.>® Armed with this vision of a post-war order in which the
spread of technology and ‘know-how’ was essential to the achievement of
peace, stability, and social justice he argued that the ILO was an important
mechanism for the transmission of a progressive influence ‘throughout
the world’.3!

But it was not just Morse who promoted these ideas. The technocratic
class that managed the field operations of the ILO was confident in its ability
to act as a change agent. Moreover, the experience of the Second World War
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had convinced the ILO’s leadership in Geneva that projects such as the
Andean Indian Programme would highlight the organization’s relevance
to the emerging post-war world. Indeed, officials directly involved with
the day-to-day operations of the AIP echoed David Morse, drawing similar
associations between the deployment of expertise and the promotion of
population security. For example, Enrique Sanchez de Lozada (the AIP’s first
regional director) believed that the ILO had an interest in the issue of indig-
enous integration ‘from [a] purely technological point of view’, as well as a
matter of ‘human relations’.? Exiled to the United States during the 1930s,
Lozada was a professor of international law and a former Bolivian diplomat
who became a vocal supporter of what he called ‘regional internationalism’,
which he suggested could be achieved ‘by endeavoring to influence, through
example, other sections of the world in the ways of peaceful international
living’ and ‘by actively eradicating totalitarian theories within the [Western]
Hemisphere itself’.3® According to Lozada, regional internationalism ‘can
be well integrated in world internationalism’, a ‘dynamic conception of
the world of tomorrow . . . which will be universal in scope but which will
tend to solve the problems of everyday life’.3* As the AIP’s Regional Director,
Lozada confronted daily the challenges of translating ideas such these into
the specific practices of community development.

The Andean Programme was a method of social integration and a mecha-
nism for administering rural populations that relied heavily on international
experts, but it was also a technique of economic reorganization. Along with
its emphasis on integration, security and expertise, the AIP’s practice of
community development reflected a particular model of economic ration-
alization known as ‘Fordism’.3> Encompassing a collection of techniques
characterized by continuous innovation in the production process, Fordism
reached the height of its influence in the decades immediately following the
Second World War, as post-war planners at the national and international
level sought to develop ‘the proper configuration and deployment of state
powers’, capable of ‘stabiliz[ing] capitalism, while avoiding the evident
repression and irrationalities . . . that national socialist solutions implied’.3¢
When combined with Keynesian ideas about the need for governmental
institutions to balance production and consumption through monetary
and fiscal policy, Fordism suggested a compelling alternative to decades
of war and economic autarky. On the one hand, the Fordist-Keynesian fix
prescribed an intensive and on-going rationalization of production - of the
sort proven to be so powerful in the United States during the war — in order
to maximize productivity and create conditions approaching full employ-
ment.?” On the other, it necessitated a new ‘mode of regulation’ to bring
stability to the global economy.

The most obvious manifestation of Fordism’s influence may have been
international trade agreements or economic mechanisms that directly
prescribed increased efficiency and productivity. But Fordism necessitated
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rationalization not just in the production of automobiles and widgets.
In order to persist and thrive, the impact of Fordism on the composition
of social knowledge (both in terms of the generation of ideas and their
subsequent implementation) had to be just as profound and long-lasting as
its affect on the factory floor. It is in this sense that the rise of ‘community
development’ and ‘technical assistance’ embodied the synthesis of Fordism
as a technique for the circulation of normative standards of social and tech-
nological achievement as measured by criteria such as ‘standard of living’
and degree of ‘social integration’.

The priorities that rose to prominence at the ILO in the 1940s and 1950s
addressed several areas critical to sustaining this Fordist-Keynesian model,
including improvements in labour productivity, technological efficiency
and administrative organization. The 1944 ‘Philadelphia Declaration’,
a general statement of the ILO’s post-war aims and purposes, illustrates the
organization’s commitment to these goals. The Declaration echoed the ILO’s
social democratic heritage, stressing a commitment to labour regulation
and the extension of workers’ protections, but also heralded ambitious new
priorities.3® It addressed the need ‘to expand production and consumption,
to avoid severe economic fluctuations, to promote the economic and social
advancement of the less developed regions of the world, to assure greater
stability in world prices of primary products, and to promote a high and
steady volume of international trade’.® The Declaration’s call for the ILO to
address these issues implied a level of technical and administrative respon-
sibility that went beyond the organization’s traditional standard-setting
activities; it summoned new organizational capacities into being.

The Philadelphia Declaration also repositioned the organization’s
historic commitment to social justice, which it grounded in what can
be described as an ‘ideal of freedom defined within the framework of
an abstract humanism’.? The document’s sole human rights provision
affirmed that ‘all human beings . . . have the right to pursue both their
material well-being and their spiritual development in conditions of
freedom and dignity, of economic security and equal opportunity’. While
the Declaration’s defence of human rights represented an important depar-
ture from Fordism’s focus on productivity and efficiency, it also served
as the basis for a new, expanded programme of action, which included
commitments to achieving ‘full employment and the raising of standards
of living’, the promotion of ‘the right of collective bargaining’, ‘the
continuous improvement of productive efficiency’, and ‘the collaboration
of workers and employers’ to facilitate economic and social development.*!
Reflective of an emerging international consensus, the Declaration
looked to a future in which economic growth and efficiency, along with
the promise of full employment, would neutralize social and economic
conflicts.*? High productivity combined with mass consumption would be
a rising tide that lifted all boats.
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While the Philadelphia Declaration constituted a vision that had yet to be
implemented, the ‘primary purpose’ of the technical assistance programme
adopted by the International Labour Conference in 1949 was to help fuel
‘increase[s] in production and in opportunities for employment in the less
developed countries of the world.”** Along with improvements in produc-
tion, the new programme defined as ‘vital’ the need ‘to raise steadily and
progressively the level of consumption’ in the developing world.** In this
way, expansion of the organization’s field operations was deemed ‘essential
to the raising of living standards in [developing countries]’, while helping
‘at the same time to raise standards of living in the world as a whole’.*> The
ILO would continue to rely on ‘research and standard setting’. But, as one
official put it, ‘now there [is] a new spirit in the development of practical
operational programmes’.#® Through its publications and expanded field
operations, and drawing on the Philadelphia Declaration as a blueprint,
the ILO would preach what David Morse called ‘the gospel of increasing
productivity’.4”

As an initial thrust of the ILO’s strategy to extend its field operations, the
Andean Indian Programme gave a privileged place to the technique of eco-
nomic rationalization through increasing productivity and consumption.
This can be observed in the three phases of the AIP mentioned above. You
will recall that the first ‘experimental’ stage constituted ‘an effort to deter-
mine the best methods of achieving [the AIP’s] objectives’.*® In this initial
stage, as in those that followed, the ‘action base’ became the focal point
of activity. It was to be a dynamic space, comprising multiple operations:
it was an experimental agricultural station, a vocational training centre,
a rural school for fundamental education, a medical clinic, and a research
site for generating new knowledge about the region and its people. In the
characterization of the ILO’s Deputy-Director Jef Rens, the action bases were
the ‘linchpins of the whole Andean program’,* the take-off point for the
AIP’s broader objectives.

A tactical variation on this model was the AIP’s colonization or
‘community resettlement’ projects, designed to bring indigenous groups
into regions where labour was relatively scarce, especially for agricul-
tural production. For some ILO officials, colonization or ‘the transfer of
a great percentage of [the indigenous] population to areas that [would]
ensure them better living conditions’ constituted the ‘true solution to the
problem of the Andean populations’.>® At the AIP’s first colony, located
at Cotoca, Bolivia, land titles were promised to individuals, but the focus
was on developing cooperative systems of agricultural production. As Rens
explained, Cotoca utilized ‘a combination of private ownership to supply
individual stimulus to the Indians and large-scale exploitation [of land]
to meet the economic needs of the community as a whole’.5! Similarly,
a memo on the use of cooperatives concluded that, ‘[tlhe basic idea
[was] to take advantage of the traditional communal organization and
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mutual aid system of the Indians and attempt to change it into modern
market-oriented cooperatives’.>?

The AIP’s colonization programme had the practical objective of com-
bining traditional forms of communal organization with an emphasis on
‘self-help’ and a market-based approach to introducing new seed varieties,
irrigation systems and cultivation methods. In this way, indigenous labour
would be incorporated into the national labour market to overcome a
traditional reliance on subsistence agriculture. Indeed, from the perspective
of some Bolivian government officials, the implementation of the coopera-
tives made it possible for the state to prioritize agricultural production
‘destined for consumption in the markets of the cities’. This was a necessary
step, argued one state minister, given ‘the present tendency of the farmer
to return to a self-sufficient agrarian economy’.>® From the moment the
first AIP expert set foot in the country, the Bolivian government was
desperate to break the system of subsistence agriculture that kept produc-
tion low and forced the country to rely on imports to feed its population.
The appropriation of indigenous labour to raise production levels was the
point at which ‘integration’ and the AIP’s goal of long-term economic
rationalization intersected.

During the Andean Indian Programme’s so-called second phase, ‘the work
of the action bases was extended over an increasing number of surrounding
communities and emphasis was placed on training at the community level
through the organization and follow-up of courses for indigenous social
promoters and auxiliary workers’.>* This phase also sought the ‘develop-
ment of material facilities in the indigenous communities (irrigation, roads,
school buildings, improved housing, etc.)’, as well as the construction of
new action bases and the ‘strengthening of those already in existence’.5
The shift in focus represented by phase two of the Programme came in 1956,
as administrators in Geneva determined ‘that the initial and experimental
stage should now come to an end and that it is high time for our programme
to enter its consolidated and expanding phase’.3® With an emphasis on
increasing the influence of the Programme by deepening connections with
local communities, stage two represented the ILO’s effort to secure the AIP’s
institutional presence and importance in the regions where it operated.

The third phase of the Programme represented a move toward ‘gradual
“nationalisation” of projects’. As an aspect of the larger goal of economic
rationalization, the principal objective of phase three was to ‘link more
effectively all the projects with national economic development plans’,>” so
that they would ‘gradually be integrated into the national programmes and
become the responsibility of national administrative machinery, depending
as little as possible on external assistance’.>® To do so, even on paper, was
no easy task and required ‘coordinated action’ between ‘the different
[ministerial] departments, in all the regions inhabited by the indigenous
populations’.>® Nationalization would mark a culmination: the successful
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integration of AIP practices into civil society and the apparatus of the
Bolivian state.

Summarizing the intent of the Andean mission, ILO Deputy-Director Jef
Rens concluded that it was no less than ‘a gigantic campaign of education
and enlightenment among the Indian population designed to point the
way to a better life’.%° Rens saw the need to build a new class of workers that
would contribute to economic growth, through their increased productivity
and consumption. ‘The Indian population,” he wrote, ‘formed a reserve of
manpower which would prove indispensable in the economic development
of [Bolivia].”! In a somewhat different vein, he instructed the AIP’s Regional
Director that ‘[tlhe important thing is to create a class of farmers having suf-
ficient land so as to be able to live under conditions of ease’. By providing
land to farmers instructed in the techniques of modern agricultural produc-
tion, he concluded that the governments of the Andean countries would not
only be performing ‘a great service to the economy of [their] countr[ies], but
will also ensure a new policy for the future’.®? In short, the AIP emphasized
the participation of indigenous peoples as both producers and consumers
of the region’s prospective wealth, with the promise of future benefits to
national, regional and international economies.%

Yet, what Rens cited as a hope for the future became a source of tension
between the AIP’s technocratic operators and the population targeted by
the Programme. In 1956, for example, a group of settlers at the AIP’s Cotoca
colony ran up against the gap between their conception of the project and
the technocratic goals of the international experts and administrators. On
29 March 1956 the Chief of Mission for Cotoca hurriedly informed the
AIP’s Regional Director that, ‘a meeting of the colonists had been held
without his permission and that he had discovered it by chance’.%* Though
non-violent, their actions set off alarm bells among the settlement’s group of
international experts. According to the only known record of the incident,
the colonists themselves claimed that they formed the ad hoc committee to
air grievances and to negotiate the terms of the cooperative with the AIP’s
Regional Director, Enrique de Lozada.®

Lozada responded to the organizing efforts of the colonists by reminding
them of the overarching purpose of the Cotoca settlement: ‘[T]he Cotoca
Project,” he asserted, ‘was a shared endeavor between the Andean Mission
and the colonists that had not been designed for their benefit only[,]
but also was to help to define, in an experimental way, the aspects that
it was advisable to multiply, in the future, to the usefulness of a great
number of campesinos.” Thus, he continued, ‘[tjhey were “pioneers” who,
in common with the mission, were to create the prototype of a form of
colonization likely to multiply’.®® Representatives from the committee
organized by the colonos replied that, ‘it was precisely because of this that
they believed they had the right to express their opinions with the admin-
istration and to ask for explanations of all the problems encountered by
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the Project’.” Indeed, in a moment of absolute candor the Cotoca Mission
Chief confessed that the anger and frustration ‘of the colonists [was] per-
fectly justified since their reclamations [of the mission lands] were founded
on the promises which had been made to them’, to receive titles for their
own land and to participate in organizing the cooperative.® The colonists
had done their part to turn Cotoca into a place where they could live with
their families. For his part, de Lozada believed that the Programme could
succeed ‘only insofar as the members of the colony [took] an active part in
[its] achievements’. Thus, on this occasion he ‘did not find it convenient
to contradict’ the views expressed by the colonists, for fear that, if he
‘attack[ed] the interest that [they] expressed in the project’, the settlement
would collapse from within.®

As the Cotoca example suggests, the AIP’s design targeted the Bolivian
state and nation as a whole, providing social services to rural populations
while attempting to catalyse the levers of national economic growth.
The international technocrats who administered the Andean Indian
Programme could point to any number of factors that prevented the ‘inte-
gration’ of indigenous peoples, including racial and ethnic prejudice, the
legacy of centuries-old legal servitude and discrimination, illiteracy and
so on. However, at its core, the AIP was an experiment in institution- and
nation-building, which emphasized the spread of scientific and technical
‘know-how’ through the deployment of its action bases and colonies. ‘The
underlying problem’, which the AIP was meant to address, was defined as
‘an administrative one’.”® This premise disciplined the practices of the AIP
from its inception.

After the Second World War, the ability of international organizations and
communities of experts to deliver knowledge and administrative resources
to the periphery of international capitalism was an important measure
of their success. At the ILO, this meant dramatically expanding the organi-
zation’s field operations, which in turn placed a high value on the capacity
of experts to reform ‘the social world through economic growth and admin-
istrative rationalization’.”! As the organization’s Director-General, David
Morse, explained in 1949, ‘nothing could more gravely jeopardize the
usefulness of an organization like the International Labour Organization
than the failure to take account of historical trends and where necessary to
adapt quickly its methods and procedures to changing circumstances’. ‘The
ILO must legislate,” advised Morse, ‘but [it] must also act!’7?

Adding to the urgency of the moment, the link between technical assist-
ance and community development and execution of the ILO’s international
reform goals came just as much of the world’s attention shifted toward
a struggle for ‘hearts and minds’ in ‘developing countries’. Indeed, a few
months into his first term as Director-General, Morse confessed to a friend
in the United States that, ‘I see now where the efforts which I am making in
the field of technical assistance . . . in under-developed countries, especially
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in Asia and Latin America, is an indispensable part of the total effort to
insure that democracies survive’. The ideological fight with the Soviets and
their allies would be, Morse wrote, ‘extremely difficult’, largely because the
agents of communism ‘have such absolute control’ over their people. In
the West, he concluded, ‘[o]ur greatest card is our productive capacity; our
freedoms, but above all, the need to maintain a healthy social and economic
system’.”> He and others hoped that projects such as the Andean Indian
Programme would enable the ILO to navigate successfully between the
aspirations of its ‘Philadelphia Declaration’ and the uncertainties imposed
by the Cold War. Understood as an apparatus of reform, the AIP has at least
a dual significance: as part of a strategy of self-preservation for the ILO
itself and as a technique for the circulation of new forms and discourses of
rationality.
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