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¢ Documentation, data sets and sources

e International secretariats as bureaucracies

e Actors within international bureaucracies

e Processes within international bureaucracies

* Challenges to international organizations, and
* Expanding international architectures.
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This volume

The Routledge Handbook of International Organization gives an overview of international organ-
ization as a dynamic field of research that adds to our understanding of global and regional
relations and related domestic politics. It brings together scholars whose essays discuss signifi-
cant issues with regard to international organization as a process and international organizations
(IOs) as institutions. Although the focus is on intergovernmental organizations (IGOs), non-
governmental organizations (NGOs) are discussed where relevant. The state-of-the-art
articles are meant for current and future generations of scholars to enjoy, working in and
further exploring the field.
The handbook is divided into six parts:

I  Documentation, data sets and sources

II International secretariats as bureaucracies
IIT Actors within international bureaucracies
IV Processes within international bureaucracies
V' Challenges to international organizations
VI Expanding international architectures

It begins with a history of international organization as a field of research since 1910, with
sections on the early years, functionalism, less and more nuanced realism, opening up
the black box, regimes and institutions (rather than organizations), the English School,
constructivism, multilaterism, NGOs, neo-institutionalism and the internal functioning of
organizations (Chapter 1).

The first part of the volume draws attention to relevant documentation, data sets, sources
and ideas. James Church and Michael McCatffrey provide an overview of available informa-
tion and documentation on IGOs, which is crucial with regard to primary sources on the
official workings of the most important global and regional IGOs. Even if these are increas-
ingly available on the Internet, one needs to understand the specific directives of these infor-
mation resources in order to find one’s way through (Chapter 2). Erik Gartzke and Christina
Schneider give a summary of the insights that have been gained from analyzing the famous
Correlates of War database (on the effects of IGOs on peace) and some other organization-
specific data sets (Chapter 3). Erik Voeten reviews 60 years of analyses that use the United
Nations (UN) General Assembly voting data, both to discover voting patterns and (an entirely
different purpose) construct indicators of similarity in state preferences (Chapter 4). Elizabeth
Bloodgood and Hans Peter Schmitz present an overview of the main challenges of advancing
a multidisciplinary research agenda on international NGOs (INGOs) and discuss methodo-
logical innovations recently introduced to INGO scholarship, such as agent-based modelling,
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social network analysis and computer-assisted qualitative data analysis (Chapter 5). Since the
1990s, systematic cross-national public opinion surveys to observe social and political changes
have expanded. Marta Lagos and Yun-han Chu offer a comprehensive view of the major data
sets, which include international comparative surveys such as the World Values Survey and
regional ‘barometers’ such as the Eurobarometer, Latinobarémetro and Asian Barometer
(Chapter 0).

Davide Rodogno, Shaloma Gauthier and Francesca Piana discuss the historians’ point of
view by reviewing the Palgrave Dictionary of Transnational History (2009) and the League of
Nations Search Engine (LONSEA), available since 2010, two tools that will help future
historical studies of IGOs and NGOs (Chapter 7). Andrew Hurrell and Nicholas Lees discuss
international organizations and the notion of equality. As part of the history of ideas, they
examine the interplay of ideas and practices of equality (and inequality) within IOs. During
the twentieth century the focus of the debate shifted from inter-state equality to questions of
global and inter-personal equality. They argue that although much changed, older hierar-
chical conceptions of order remained extraordinarily influential in that period (Chapter 8).
Richard Collins and Nigel White explore the legal autonomy of IGOs and illustrate the
complexities of this recognition by international law by reflecting on the need to balance
institutional autonomy with the demands of accountability and responsibility, an area in
which legal doctrine is still in its infancy (Chapter 9).

The volume’s second part examines the international secretariats of IGOs. Jorn Ege and
Michael Bauer look at what could be called international bureaucracy research at the intersec-
tion of public administration and international relations (IR) theory. In their theoretical
overview they argue that the more IR research becomes an analysis of international policy
making, the more important it is to systematically consider the bureaucratic dimension of
governance (Chapter 10). Frank Biermann and Bernd Siebenhiiner do this in the field of
international environmental governance. They have identified major manifestations of how
international bureaucracies influence the behaviour of other actors (as knowledge brokers,
negotiation facilitators and capacity builders) and explain the variation in degree and type of
their influence. They argue that it is the bureaucracies within IGOs, their staff and leaders and
the way they structure their work that matter with regard to IGO influence (Chapter 11).
Jarle Trondal assesses the relationship between bureaucratic structure and the administrative
behaviour of international civil servants by comparing two enduring behavioural patterns: a
logic of hierarchy (steering signals from above) and a logic of portfolio (informed decisions).
He provides an organizational theory approach to account for variation in administrative
behaviour, which he applies to three seemingly different IGOs (Chapter 12).

Alexandru Grigorescu explains democratic deficit, accountability and transparency as the
concepts that describe developments related to bureaucratic oversight in IGOs. He discusses
why such oversight mechanisms recently emerged in so many IGOs and clarifies the variance
in their application across organizations (Chapter 13). Felicity Vabulas examines why
IGOs grant consultative status to NGOs and develops an argument that leverages an original
data set of consultative status across the 300 or so IGOs in the Correlates of War IGO data-
base. She argues that NGOs can provide information on whether states are adhering to or
breaching the IGO agreement and then present this information in formal IGO meetings
(Chapter 14).

The third part of the volume discusses actors within international bureaucracies. Yolanda
Kemp Spies recognizes that in the early twenty-first century multilateral diplomacy is a
growth industry, which is more institutionalized, codified, taught and practised than ever
before, and analyzes the mandates, roles, functions and challenges of modern multilateral
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diplomats (Chapter 15). Kent Kille reviews the somewhat scattered literature on Secretaries-
General of IGOs by focusing on their leadership capacity and qualities, and argues that
research on them should use carefully constructed analytical frameworks in order to allow for
proper testing and cumulation of knowledge (Chapter 16). Manuel Fréhlich discusses another
group of well-known but barely researched IGO actors, the Special Representatives of the
UN Secretary-General, based on his database of these diplomats. He examines their origin,
the legal and political basis of their work, some data on their development and offers perspec-
tives for the evaluation of their work (Chapter 17).

What do we know about multilateral diplomats from former communist countries? Jacek
Czaputowicz investigates the roles played by multilateral diplomats of Central European
states in the League of Nations, which strengthened the statehood of the new nation-states
during the Cold War, when the foreign policies were subordinated to those of the Soviet
Union, and after 1989, when multilateral diplomats once again needed to gain experience in
working within the framework of universal and regional IGOs (Chapter 18). Wolf-Dieter
Eberwein and Sabine Saurugger discuss the professionalization process that has taken place
within international NGOs in the humanitarian sector as part of bureaucratization. The
process is closely related to the international governance structure in the humanitarian sector
that has emerged during the last 20 years, with the UN system and the European Union (EU)
as its two core components, resulting in a growth of complexity (Chapter 19). Based on
their own data set, Simon Anderfuhren-Biget, Ursula Hifliger and Simon Hug consider
the values and motivations of international employees, a neglected issue in the literature on
IGOs. They examine whether IGO staff hold a particular set of values, as is suggested by the
literature. Their empirical analysis does not support value socialization of IGO staff, but
rather confirms the existence of a particular type of cosmopolitan elite, with a specific set of
values and motivations (Chapter 20).

The volume’s fourth part deals with processes occurring within international bureaucracies.
Didier Georgakakis examines the transformations that are taking place in the homogeneity,
common culture and esprit de corps of the EU’s civil service. This is not only a matter of values
and culture, but also of change in terms of power and centre of attraction, i.e. a devaluation
to the advantage of more casual international bureaucrats (Chapter 21). Analyzing the over-
whelming UN bureaucracy, Thomas Weiss argues that the reinvigoration of its international
civil service should be a priority, in particular from the perspective that ‘people matter’ and
that the quality and impact of the staff members can be improved (Chapter 22).

Spyros Blavoukos and Dimitris Bourantonis discuss the role and power of those who are
given a certain amount of authority to chair negotiations and ensure their smooth and effec-
tive conduct. Analyses of the office revolve around tasks and functions, effectiveness and the
chair’s autonomy vis-a-vis the constituent principals. The authors stress the need for further
research into how autonomy-prone chairs bypass the IGO’s control mechanisms to expand
the boundaries of autonomous action (Chapter 23). Eva-Karin Olsson and Bertjan Verbeek
consider the role IGOs play when they are called on for help in emergency situations. The
literature barely pays attention to this matter or to the extensive literature on crisis decision
making in foreign policy, while the latter pays hardly any attention to IGOs. They advocate
the combination of the two fields of study in order to grasp the role of IGOs during today’s
globalized crises (Chapter 24). Heidi Hardt focuses on the informal level of international
negotiations, arguing that scholars have largely overlooked the impact of informal rules and
norms in IGOs, while much negotiating happens behind closed doors and in other informal
settings. She traces the origins, influence and application of informal norms in the context of
international negotiations (Chapter 25).
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Jean-Frédéric Morin and Maria Martin-de-Almagro re-discuss the various stages of the
issue life cycle. Their approach, which differs from the more common norms, discourses and
policy approaches, looks closely at the last stages of the cycle. The most influential actors at
the agenda-setting stage may end up being the least satisfied once the policy decision is being
implemented. Rhetorically entrapped actors therefore may break with path dependency
processes in order to regain greater discursive autonomy. The authors call this strategic retreat
forward ‘issucide’ (Chapter 26). Thorsten Benner, Steffen Eckhard and Philipp Rotmann
outline the state of research into organizational learning in international bureaucracies. They
recognize conditions under which IGOs learn that are more complicated than external shocks
or moments of crisis alone and identify a number of factors that influence learning outcomes.
However, a comprehensive framework to explain the process and outcomes of the interplay
still needs to be developed (Chapter 27).

The fifth part of the volume considers various challenges to IGOs. Thomas Dérfler and
Madeleine Hosli explain the difficulties of reforming the UN Security Council, using path
dependency approaches and veto player theory. They show member-state preferences and
possible compositions if current power indicators guided representation. Their analysis high-
lights reasons for institutional ‘stickiness’, but also possible avenues for change (Chapter 28).
John Trent discusses the need to rethink the UN from another perspective, by arguing that
civil society is likely to be the best source of leadership to modernize the institution. He
advocates a critical dialogue on global governance from this perspective (Chapter 29).

As IGOs have become one of the most frequent sanctioning actors, Dursun Peksen assesses
the body of scholarship that examines the use, effectiveness and possible unintended conse-
quences of multilateral economic sanctions under the auspices of IGOs. The balance between
economic coercion and unintended damage to civilians’ well-being and political freedoms
remains delicate, and our understanding of the efficacy of coercion combined with incentives
1s still incomplete (Chapter 30). Patrick Bernhagen and Kelly Kollman deal with the encour-
agement and orchestration of voluntary codes by IGOs (such as the UN Global Compact) in
order to share the task of global governance with private actors. They examine the conditions
that encourage corporations to participate in public—private voluntary initiatives and conclude
that the extent to which voluntary codes actually improve corporate performance is still open
to debate (Chapter 31).

Anna van der Vleuten and Andrea Ribeiro Hoffmann look at inter-regionalism as the
process and outcome of political and economic interactions between regional IGOs. Their
stocktaking exercise refutes the EU’s centrality in inter-regionalism, because it also has devel-
oped between and within other world regions, often with the intention of balancing EU
influence (Chapter 32). How did IGOs develop in what is now called Asia and the Pacific?
Tomoko Akami and Jiro Okamoto discuss the history and character of IGOs in this region
and see a multilayered structure of forum-driven international institutions that may look
disorderly, but serves as a pragmatic mechanism to ease potential contentions (Chapter 33).

The sixth part of the volume reviews some expanding international architectures.
Armin von Bogdandy and Ingo Venzke provide a sketch of the genealogy and growth of
international judicial institutions. They hint at an understanding of international courts
and tribunals as organs of the international community, rather than as instruments in the
hands of state parties, and discuss the authority they exercise as institutions of global govern-
ance (Chapter 34). Raquel Freitas explores the evolution in the closely interrelated refugee
and migration regimes and concludes that the regulation of human mobility is fragmented,
with differences in the degree of normative and institutional centralization of hierarchy
(Chapter 35).
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Dries Lesage provides an overview of the architecture of international monetary and
financial governance, with three basic logics propelling the architecture’s permanent expan-
sion, which he terms functional, geopolitical and managerial. Moments of crisis often
pave the way for substantial institutional reform and the general direction of these reforms
is towards the strengthening and increased sophistication of the architecture (Chapter 36).
Montserrat Gonzalez Garibay stresses the coherence of the global trade architecture, although
such coherence may not be distinguished at first sight, given the plurality of trade arrange-
ments. The struggle with fragmentation takes place in negotiation structures, issues and the
relationship between multilateral and preferential trade liberalization (Chapter 37).

Finally, Mélanie Albaret discusses the transformation of multilaterism as the result of ‘club
practices’ (in the form of the G7, G20 or G77) and their interactions with IGOs. She argues
that these indicate both a search for new forms of governance and the will to perpetuate
a status quo, yet also raises the broader question of the socio-historical changes at play in
multilaterism (Chapter 38).
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International organization as a
field of research since 1910

Bob Reinalda

The international relations’ (IR) subfield of ‘international organization’ (IO) is quite old and
still widening. Although ‘international regime’ and ‘international institution’ became broader
terms, no one has suggested using these to indicate the subfield. International organization
is a set term used by political scientists, as well as scholars from other disciplines such as
international law, economics and anthropology. When political scientist Paul Reinsch
published his Public International Unions: Their Work and Oiganization in 1911, he argued that
traditional ideas of international law were in need of revision: ‘the realm of international
organization is an accomplished fact’ (Reinsch 1911: 4).

Within the restrictions of an article and aware that reality is far more detailed and nuanced,
this chapter attempts to sketch the emergence and evolution of the field as an invitation to
current and future generations of scholars to enjoy working in it. International organization
is a dynamic field of research that adds to our understanding of international relations and
related domestic politics.

The early years of the field

When Reinsch published his book various institutions had begun to document international
relations and international organizations, among them the Carnegie Endowment for
International Peace in the United States (US), set up in 1910 to hasten the abolition of inter-
national war. It published the somewhat older journal International Conciliation as the first
professional journal in the field of IR. Andrew Carnegie, who had helped to establish
numerous public and university libraries, also contributed to the Peace Palace Library, opened
in The Hague in 1913, which specialized in international law and diplomacy to service the
various international courts in the same building. The first listings of IOs were published by
the Institut international de la paix in the first series of L'Annuaire de la vie internationale
(Monaco, 1905-7). The volumes of the second series (1908-9) were coproduced with
the Union of International Associations (set up 1908 in Brussels under the patronage of the
Belgian government) and the 1910 and 1911 editions were published with the support of
the Carnegie Endowment. The League of Nations continued these series by publishing
similar sourcebooks in French and English as Répertoire des organisations internationales/Handbook
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of International Organizations (1921, 1923), Répertoire des organisations internationales (1925, 1936)
and Handbook of International Organizations (1926, 1929, 1938).

British and American delegates at the 1919 Versailles Peace Conference conceived the idea
of an Anglo-American institute of international affairs, but it resulted in two separate inde-
pendent think tanks, the Royal Institute of International Affairs (also known as Chatham
House), founded in London in 1921, and the Council on Foreign Relations, set up in
Washington, DC in 1922. Rather than being public opinion-focused, the Graduate Institute
of International Relations in Geneva was established in 1927 as an academic institution
awarding degrees. Other philanthropic organizations supporting scholarship in IR were the
Rockefeller Foundation, established in 1913, and the Ford Foundation of 1936. Olson and
Groom (1991) believe that the field barely could have progressed in this formative era without
such philanthropic assistance, but also refer to the negative effect that scholars sometimes
were tempted to trim their proposals according to the whims of foundation officers. An
incentive to study world affairs objectively came from the International Institute of Intellectual
Cooperation, which began its work in Paris in 1926 under League of Nations auspices. One
of its activities was to encourage joint research by scientists from different states into, among
other topics, IR. Thus, during the 1930s, subjects such as collective security, peaceful change
and the use of economic policy as a means to peace were placed on the agenda. The subject
of IOs was agreed upon in 1939, just before the outbreak of the war. Olson and Groom (1991:
74—06) showed that the study of IR could develop only in a few democratic countries, where
it enjoyed indirect government support without being subject to official control, whereas in
authoritarian states the study existed as an explanation and justification of state policy.

With regard to international organization the young study of IR inclined towards what may
be called ‘global social engineering’ based on ‘grand design’. Both the social-liberal economist
John Hobson (1915) and the publisher and publicist Leonard Woolf (1916) used the term ‘inter-
national government’ when they published detailed plans for an international peace organiza-
tion. These plans were based on the idea that peace as a condition had to be actively and jointly
promoted. The experiences of nineteenth-century IOs, called public international unions (see
Reinsch’s book title and Reinalda 2009), were manifested in their encompassing plans. With
regard to fundamental ideas, Hobson and Woolf built upon those individuals who had much
earlier put forward so-called peace plans, such as the Abbé de Saint Pierre (see Ter Meulen
1917), and the writings of Jean Jacques Rousseau, Jeremy Bentham and Immanuel Kant
(Perpetual Peace, 1795), in which these philosophers had advanced proposals for the creation of
10s through the designing of structures and the assignment of functions to these structures.

Based upon 14 IR textbooks published between 1919 and 1931, Olson and Groom (1991: 69)
showed the various topics the textbook authors discuss, listed in order of frequency. Of the nine
topics, ‘international organization’ holds second place, after ‘diplomatic history’ (first place) and
before ‘economic aspects of world affairs’ (third) and ‘international law’ (fifth). Between 1931,
the year in which the League of Nations failed to stem Japanese aggression in Manchuria, and
1941, when the US entered the Second World War, the mainstream IR texts continued to cover
IOs designed to prevent war, consistent with the literature of the previous period. Olson and
Groom (1991: 69) asked the question as to what extent this literature was ‘idealist internation-
alist’. They concluded that the literature of the 1920s did not particularly reflect this paradigm.

All of the authors possessed an international, as contrasted to a narrowly nationalistic,
outlook. None of them thought for a moment that war as a human institution was over
for good. To be sure, public opinion was now more important than ever before, but it
served only to extend the political process, not to replace it.
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They believed it was ‘not an exaggeration to say that the new IR literature was designed to
overcome some of the dubious assumptions and hopeful expectations of the idealists, wide-
spread as their influence may seem to have been’. They discovered neither internationalist nor
idealist predominance in the approximately 40 textbooks published in the entire period
between 1916 and 1941. ‘Even if by “idealist” we mean no more than stressing the efficacy of
law and organization, only about half of these can be said to be even primarily idealistic in
tone’ (Olson and Groom 1991: 81).

A new way of thinking about cooperation between states

David Mitrany’s (1948) liberal-utilitarian or functional-sociological approach can be seen to
be in the global social engineering tradition, as he tried to look beyond the fighting during the
Second World War. Using experience in wartime cooperation in shipping and the work of the
League of Nations, he developed his ideas about functionalism ‘as the basis for postwar plan-
ning’ (Olson and Groom 1991: 98). Given the League’s weaknesses his approach ofa ‘working
peace system’ was opposed to the political-constitutional approach dominant during the
interwar period. Rather than beginning with the design of federal arrangements, such as the
grand design of the League, with all their attendant legal and constitutional difficulties,
Mitrany suggested that international cooperation should begin ‘by dealing with specific trans-
national issues (such as disease control) where there was some prospect of applying specialised
technical knowledge and where the success of such “functional” arrangements would lead to
further efforts to replicate the experience in an ever-widening process’ (Griffiths 1999: 191).
Although his theoretical approach has been subject to grave criticisms, Mitrany attempted to
introduce a new way of thinking about cooperation between states and as such has contributed
to the development of the subfield of international organization.

Among those who built upon Mitrany’s work was Ernest Haas, who recognized the
difficulty of separating ‘technical’ from ‘political’ issues and attempted to understand the
process whereby governmental elites are persuaded to shift their loyalties towards facilitating
cooperation between their states, even if the gains from cooperation are unequally distrib-
uted. The formal institutions needed for this have to enjoy some autonomy from national
governments in order to be effective and the whole process cannot work unless states accept
the rule of law and majoritarian decision making. Progress on more technical and economic
issues, with ‘spill over’ from one policy field to another, will lead to greater political coopera-
tion and a decline of state sovereignty. In the early 1970s this neo-functionalism influenced
the study of regional (Western European) integration. Its theoretical foundation was criti-
cized and Haas (1975) himself was disenchanted with it. However, his approach clarified the
ability of ‘political entrepreneurs to apply consensual knowledge to the solution of common
problems’ (Griffiths 1999: 182).

Another student of closer relations between governments was Karl Deutsch, who in 1945
was a member of the international secretariat of the San Francisco Conference that established
the United Nations (UN). In his work with other scholars (Deutsch et al. 1957) he pointed
out that sovereign states can relate to each other in the form of ‘pluralistic security communi-
ties’. With regard to the emergence of such a community in the North Atlantic area Deutsch
did not accept a strong dichotomy between domestic politics and IR, nor did he see states as
unified rational actors, since he regarded domestic politics and transnational relations as influ-
ences on relations between states. Both transactions between populations and the growth of
integrative practices and institutions matter in generating diplomatic techniques that can
diffuse problems and crises peacefully, the mutual willingness of governments to resolve their
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differences at an organizational level and a common perception of threat regarding external
actors (Griffiths 1999: 179).

Deutsch and the so-called English School of Hedley Bull and others (see later) can be
positioned in the political thought that goes back to Hugo Grotius, by recognizing that an
‘international society’ exists when a group of states recognize certain common interests and
values, regard themselves as bound by certain rules and share in the working of common
institutions, such as customs and conventions of war, procedures of international law and the
machinery of diplomacy and general international organization (Bull 1977: 13). This vision
was not dominant in IR (realism was), but students of integration such as Haas and Deutsch
‘undermined realism by first selecting developments in international relations that fitted
realist predictions poorly and then explaining those developments by processes and actors
outside the state’ (Kahler 1997: 33).

Realism: less and more nuanced

The process of international organization also promoted the development of public interna-
tional law as an academic discipline. During the nineteenth century the concept of the ‘law
of nations’, as deriving from the law of nature, was steadily being abandoned and was moving
towards positivism. But although international law developed as a system of rules governing
the relations between sovereign states, and as such influenced thinking about IR, it has grown
beyond that, with an open mind on the process of international organization and multilateral
legal rule making.

The introduction of the concept of ‘power politics’ in IR theory as it was breaking away
from international law caused the first great debate between different schools, with ‘realists’
on the one hand, armed with a theory grounded in human nature and state action and there-
fore prescient in its reading of IR, and liberal institutionalists on the other, often referred to
as ‘idealists’, ‘wedded to legal and institutional analysis and blind to the requirements of
power politics’ (Kahler 1997: 21). German emigrant Hans Morgenthau introduced the
Continental European emphasis on power politics in American political science, which was
professionalizing, and through the ‘Chicago School’ adopting the model of natural science for
its research. However, when Morgenthau arrived in Chicago in 1943 his vision was not
particularly welcomed, as the scientific movement of the 1920s and 1930s shared more goals
and personnel with liberal institutionalism than it did with realism. ‘Power politics was a
dirty and forbidden word in the Chicago of his time’ (ibid.: 26).

Nonetheless, realism ultimately established itself as the dominant IR paradigm with
Edward Carr’s The Twenty Years’ Crisis (1940) and Morgenthau’s Politics among Nations (1948).
A caveat applies with regard to the term ‘idealistic’. Cecelia Lynch (1994: 594) argued that
Carr’s labelling of peace actors as ‘utopian’, as opposed to ‘realist’, has created a stigma around
attempts by social forces to influence the course of IR. ‘“This stigma has endured in both
popular and theoretical parlance over the past fifty years and should be re-examined’, as it
prevents research into what actually happened. Portraying world federalists and non-
governmental organizations (NGOs) as clumsy and insignificant obscured both their often
very practical contributions to the functioning of IOs and the implementation of their
policies, and the goodwill they created by their distribution of knowledge about the purposes
and activities of IOs among citizens: qualities stressed by Mitrany and Deutsch. During the
1950s, 10s and international law were ‘hardly regarded as the most exciting frontiers of
research in the field’, according to Kahler (1997: 29), as they had been ‘tarred with the idealist
brush’.
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Realists recognize the existence of international law and IOs, but are ‘careful not to
overstate their importance in the search for power and peace’ (Archer 2001: 122). Morgenthau
in fact did pay attention to international law and organizations, which is to be appreciated,
but he saw their contribution as ‘modest’ and as part of the general intercourse between states
and governments. Functional IOs, even the UN, were not given any particular role in solving
the problem of peace and transnational and international NGOs were not given real consid-
eration. Morgenthau (1993: 255) characterized international law as ‘primitive’. Neo-realist
Kenneth Waltz (1979: 88) followed suit, neglecting IOs by arguing that they ‘reveal their
inability to act in important ways except with the support, or at least the acquiescence, of the
principal states concerned with the matters at hand’.

Inis Claude, Jr in his Swords into Plowshares: The Problems and Progress of International
Organization (1956, third edition 1964) provided a far more balanced approach, with his
discussion of historical backgrounds, constitutional problems and approaches to peace through
international organization. Like other realists, he saw international organization as a product
of international politics between states, but his open mind allowed him to also see ‘a mutu-
ality of interaction, with international organization becoming a factor influencing the course
of international politics’ between states (Claude 1966: 7). He predicted that international
organization might prove to be ‘the most significant dynamic element in the developing
reality of international relations’ (Claude 1966: 4).

Claude’s focus on intergovernmental organizations (IGOs) to a large extent excluded
the realm of NGOs from his scope. F.S.L. Lyons, who, supported by the Council of
Europe, published his Internationalism in Europe 1815—1914 in 1963, included both IGOs
and international NGOs. He found it curious that historians had largely neglected the
nineteenth-century experiments in international government and organization, while inter-
national lawyers and political scientists had long studied them (Lyons 1963: 4). However,
the historians’ lack of attention is linked to the same dominant suggestion of IOs as
not-really-important instruments of nation-states (see Rodogno et al. in this volume).

The field of international organization became well informed about IGOs after the trus-
tees of the World Peace Foundation had decided in the spring of 1946 ‘to take definite action
toward the dissemination of accurate information and informed comment on the manifold
problems of international organization’, a field that was becoming ‘an increasingly important
part of the study and understanding of international relations’. The requirement of ‘a compar-
ative knowledge of international organizations and why they have or have not worked in
varying circumstances’ resulted in the journal International Organization (Bundy 1947: 1-2),
which in 1947 began to publish articles on and summaries of the activities of a wide variety
of IGOs. These issues are still a rich source of empirical information and trends in the field.
The Annuaire des organisations internationales/Yearbook of International Organizations was published
in 1948, 1949 and 1950 and, based on an agreement with the UN, continued as the Yearbook
of International Organizations from 1951-2 (Bloodgood 2011).

A new research programme: opening up the black box

The book Ernest Haas published in 1964, Beyond the Nation-State: Functionalism and International
Organization, is not always mentioned in overviews of his work, but he concurred with
Claude’s vision of international organization being a factor that influences the course of
international politics. Haas developed an analytical framework that combines ‘dynamic func-
tionalism’ with organization theory, leaving plenty of room for realist factors. He called it a
rather ‘eclectic’ analysis (Haas 1964: vii, ix), but his framework revealed some interesting
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elements of IO autonomy resulting from an interaction of organizational dynamics and
environmental inputs. This helped to map the ways in which an IO may play a role of its own
and make nation-states comply with its rules. By applying Philip Selznick’s theories of
bureaucracy and organizational growth — Selznick (1957) had published a book about leader-
ship in administration — Haas was able to explain how an IO, in his case the International
Labour Organization (ILO), acquires independence from its environment of states. He
opened up the ‘black box’ to see what was going on inside. While Waltz (1979: 111) argues
that leaders of IOs are ‘not masters of the matters their organizations deal with” and are only
concerned ‘to secure the continuity and health of the organization’, Haas pointed out that
leadership of the bureaucracy may produce instruments which enable the organization to be
politically active in IR and take measures which effectively intrude into the national domains
of the member-states. Once leadership and motivated machinery have been built up inter-
nally, a process of choosing external clients and supporters and identifying competitors and
enemies begins, followed by participation in the international game with regard to the matters
concerning the IO. Hence, both internally directed management and externally oriented
political pursuit are crucial for an executive’s leadership. Applying organizational theory to
IOs allowed Haas (1964: 111) to trace the possible patterns of outcomes: a minimum common
denominator, splitting the difference, or upgrading the common interests of the parties. The
third outcome resembles most what Deutsch (1966: 7) called the unpredictability of the
organizations’ responses to their environment and Arnold Wolfers’ (1962: 22) recognition in
the early 1960s that non-state actors affect the course of world events as well.

For his ILO study Haas had gone to Geneva, Switzerland, which at the time was the centre
of IO studies; there he had discussions with Robert Cox, who was established at the ILO. In
those days the Carnegie Endowment was located in Geneva and oriented towards studies of
international organization, with Claude participating in research sessions sponsored by the
Carnegie Endowment. In 1966 Claude introduced Cox to Harold Jacobson, who had come
to Geneva on sabbatical leave to continue his study of international organization. Jacobson
joined Cox, who directed a seminar at the Graduate Institute, and introduced the ideas devel-
oped by Robert Dahl in Who Governs? (1961). Pierre Gerbet from Paris put forward the idea
of a comparative study of decision making in IOs, which resulted in a collaboration and the
publication of Cox and Jacobson’s The Anatomy of Influence: Decision Making in International
Organization (1973) (Cox 2004: 3).

Working with Jacobson introduced Cox to the American political science of the 1960s in
the behavioural mode. He was fascinated by it then, but later developed his own methodo-
logical ideas (Cox 1997). Essential to understanding how the process of international organi-
zation worked in the late 1960s was the recognition that one has to start with an assessment
of the real forces (the realist basis for this), but also that ‘the process itself adds something over
and above an inventory of the material capabilities of those forces’ (Cox 2004: 5). Eight IOs
were scrutinized in the Anatomy book, based on the common framework developed by Cox
and Jacobson, which Jacobson also applied in his Networks of Interdependence: International
Organizations and the Global Political System (1979). They discerned several types of decisions
and, following the ideas of David Easton (1965) on political systems, saw IOs as political
systems with linkages to member-states, rather than as independent islands of activity. The
political system of an IO consists of two subsystems, a ‘representative’ one consisting of states
and a ‘participant’ one consisting of all actors involved. While representative subsystems are
‘oligarchic’, participant subsystems can be either ‘monarchic’ (administered by the executive
head and his or her confidants) or ‘pluralistic-bargaining’ (with many actors fighting for
the microphone). The framework also takes environmental impacts into account. The most
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important actors, according to their anatomic lesson, are the representatives of national
governments, members of the bureaucracy, the executive heads, and also representatives of
NGOs. Although Cox and Jacobson arrived at a realist conclusion (the more salient the deci-
sions and areas of an organization under concern, the less autonomy it achieves), their analysis
also showed that IOs can be fairly autonomous, depending on region, issue area and type of
decision, and that an executive’s internal and external leadership can be important (Reinalda
1998). Hadewych Hazelzet (1998), who ‘revisited” Cox and Jacobson’s Anatomy 25 years later,
concluded that their analysis framework still holds true.

However, the promising research programme of Haas and Cox and Jacobson was
interrupted by the arrival of a new generation of editors at the journal International Organization
with different views on IOs and another, more general, IR research programme.

Regimes and institutions, rather than organizations

While the initial great debate between liberalism and realism continued, the second great
debate between ‘science’ (American behaviouralism) and ‘tradition’ (the British emphasis on
law, diplomatic history and Bull’s idea of an international society) in the 1960s resulted in two
different points of departure, even if many Americans believed that the British proponents of
tradition ‘went down in defeat’ (Kahler 1997: 22).

During the 1960s the inter-state paradigm was questioned as a result of ongoing European
integration, the increasing weight of transnational corporations and the dependence theory.
Stanley Hoftmann (1966) argued that member-states of the European Communities did lose
policy autonomy, but were strengthened by integration rather than weakened. Latin American
dependence theory added a new dimension to the debate by arguing that transnational corpo-
rations and IOs were actors siding with the rich Northern states. The scientist who began
an ongoing debate with realism was Robert Keohane, who in 1969 became an editor of
International Organization and argued that studies of the UN and its agencies suffered from the
‘Mount Everest syndrome’. International organizations were studied ‘because they were
there’, rather than on the basis of relevant theoretical questions (Keohane 1969).

Various special issues of International Organization stimulated widely followed and influen-
tial debates, such as those on transnational relations (1971, edited with Joseph Nye), power and
interdependence (1977, also with Nye) and international regimes (1982, edited by the realist
Stephen Krasner). For the time being, the editors’ interest in IOs was restricted, because their
emphasis was on theory and they first wanted to understand world politics. Leaving aside the
attempt to portray complex interdependence as a rival model to realism (referred to as the
third great debate), the most important new category employed by the editors was ‘interna-
tional regime’. John Ruggie (1975: 570) was the first to use this term from international law
in IR theory. Keohane and Nye, who recognized that in a situation of interdependence foreign
policy and domestic politics were becoming increasingly difficult to disentangle, used the
term regime to capture the clusters of rules, institutions and conventions that go beyond the
formal definition of international organization. ‘By creating or accepting procedures, rules, or
institutions for certain kinds of activity, governments regulate and control transnational and
interstate relations’ (Keohane and Nye 1989: 5). Krasner’s (1982: 186) regime definition (‘sets
of implicit or explicit principles, norms, rules, and decision-making procedures around which
actors’ expectations converge in a given area of international relations’) became generally
accepted and ‘international institution’ became a term wider than the classic 1O, to include
IGOs, international NGOs, and less formal regimes and conventions (Keohane 1996: 466-7).
During the 1990s the term institution began to replace the term regime, allowing for the
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analysis of both formal and informal ‘sets of rules’ and having a normative character, as these
rules specify what states should do (Martin and Simmons 1998: 194).

When International Organization was 50 years old in 1998 and some former editors looked
back, they called the period 1968—78 an ‘intellectual opening for the study of international
political economy’, during which political and scientific developments resulted in new issues
and approaches, among them the introduction of rational choice models of state behaviour.
These models helped to explain how states may overcome problems of collective action, high
transaction costs and information asymmetries. The journal’s focus had moved from concrete
IOs (the period 1948—-68) to IR theory and ‘political and economic affairs’, as the journal’s
subtitle has mentioned since 1983 (Katzenstein et al. 1998: 650). International political
economy became the term for what the journal has focused on since the 1970s. It promoted
research into the interactions between domestic politics and international political economy,
and with regard to the level of the international system (the importance of the distribution of
power among states), it contributed to a renewed debate between liberalism and realism in the
1980s.

While Keohane and Nye’s interdependence approach emphasized the potential for inter-
state cooperation under anarchy, it was challenged by a hegemonic stability theory that
stressed the importance of state power and explained regimes in realist terms. This is not the
place to review the third great debate between neorealism and neoliberal institutionalism,
except to mention that realists such as Robert Gilpin, Krasner and Waltz ‘fought back’ and
succeeded in preserving a neorealist interpretation of the regime theory and in maintaining
the argument that IGOs are ‘second-order phenomena, simply tools of states’, lacking power
and ‘any moral agency’ (Oestreich 2011: 164). Although Keohane’s After Hegemony (1984) in
reaction to this argued that regimes change governments’ calculations of advantages and that
international institutions make the international system less anarchical and facilitate coopera-
tion among states, his book was also an abandonment of the portrayal of an alternative to
realism (Griffiths 1999: 187-9).

Ruggie (1998: 3) saw no difference any longer and qualified both perspectives as ‘neo-
utilitarian’, because they were alike in depicting institutions in strictly instrumental terms,
‘useful (or not) in the pursuit of individual and typically material interests’. While realists
regarded institutions at best as ‘intervening’ variables or ‘sticky arrangements’ (that continue
to function along their original paths even after power relations shift), neoliberals focused on
the correction of political market failures, with information, enforcement and monitoring as
the institutions’ central concerns (Ruggie 1998: 10). The theoretical modernization of the
liberal approach thus remained restricted, and in their 1986 state-of-the-art article on inter-
national organization, Friedrich Kratochwil and Ruggie (1986: 771-2) warned that interna-
tional institutions of a formal kind had been ‘left behind’ and that it was necessary ‘to link up
regimes in some fashion with the formal mechanisms through which real-world actors
operate’. Twelve years later Kenneth Abbott and Duncan Snidal (1998) addressed the question
of why states use formal organizations. They investigated the functions IOs perform and the
properties that enable them to perform these functions, and identified ‘centralization’ of
collective activities and ‘independence’ (operating as a neutral in managing problems) as key
properties of formal organizations.

The English School on institutions

British IR, which goes back to Philip Noel-Baker’s 1924 chair at the London School of
Economics and Political Science (LSE), began as state-centric and focused on power politics,
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but saw these axioms challenged during the 1960s. European integration however did not
excite a great degree of theorizing, while UN studies remained descriptive and evolutionary
in tone (Groom and Powell 1994: 83). In 1971 the LSE’s Frederick Northedge initiated
Millennium: Journal of International Studies in a time of debates on the sociology of knowledge,
on political theory (the work of John Rawls) and on the crisis of modernity. He regarded
American journals as too narrow in focus: ‘read, too US-oriented, too much concerned with
current affairs at the expense of viewing contemporary problems and issues in a broader,
historically informed context’. By the end of its second decade Millennium, which engaged in
discussions on interdependence, transnationalism and claims regarding an evolving world
society, would be associated with the post-positivist, critical turn in IR theory, with Cox’s
1981 article on ‘Social Forces, States and World Order: Beyond International Relations
Theory’ as a touchstone in ‘the counter-discourse to the ontological and epistemological
hegemony of the “neo-neo consensus”™ (Mark Hoffman in Bauer and Brighi 2003: 141, 151).
The LSE’s Susan Strange played a role in international political economy debates. She criti-
cized IR scholars’” ignorance of the way in which economic forces were altering traditional
power politics and criticized economists for relying too heavily on abstract calculations
in determining politico-economic action. She developed the idea of ‘structural power’ as
a concept that can bring politics and economics together (Griffiths 1999: 42-3). As an
International Organization editorial board member (1977-82) she focused attention on markets
and how states interact with them.

The English School (which as known is not made up of English scholars, but is related to
British IR) assumes the existence of a society of states in the Grotian tradition, with ideas,
norms and institutions guiding state behaviour. States share a common interest in their fear of
unrestricted violence, which leads to the development of certain rules that states follow and
that are maintained by institutions. The definition of institution by the English School is
much broader than the one that originated from the American regime debate, given its focus
on the issue of international order and the relevance of institutions such as international law,
the balance of power, diplomacy and also international organization. Compared to American
IR the English School is less interested in economic issues and less taken with the dilemmas
of interdependence. Rather it analyses the social and political processes that underlie interna-
tional society, de-emphasizing formal organizations, since these are regarded as important
only to the extent that they strengthen the basic institutions of diplomacy, international law
and the balance of power (Evans and Wilson 1992: 341). Barry Buzan and Richard Little
(2000: 266—7, 290) in their encompassing International Systems in World History regard compa-
nies and international NGOs as non-state units but not IGOs, because they do not have
sufficient autonomous actor quality to count as such. However, the existence of IGOs raises
the political interaction capacity of the international system by providing pre-set pathways for
diplomacy, agreed rules and practices and obligations to participate.

The English School influenced American IR in two ways: by its connection with interna-
tional law, which was introduced in a special International Organization issue on legalization
and world politics (Goldstein et al. 2000); and by the efforts of Ruggie and Kratochwil to
advance the central insights of the English School by focusing on the intersubjective mean-
ings that explain the role that institutions play in international life. Ruggie (1982) had
demonstrated the value of a sociological orientation by discussing the postwar international
economic regime as ‘embedded liberalism’ with a shared intersubjective understanding, by
criticizing Waltz’s theory for its lack of sociological content and for failing to explain systemic
change, and by observing, together with Kratochwil, that regime theorists failed to investi-
gate the shared understanding that should lead to the convergence of actor expectations in IR
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(Katzenstein et al. 1998: 674). These criticisms contributed to the turn towards construc-
tivism in American IR (Martin and Simmons 1998: 197-8).

Constructivism and international organizations

The new tendency that arose in the late 1980s in the neoliberal context rejected the
individual state-centric premises of neorealism and neoliberalism and instead argued that
institutions constitute states and their practices. This sociological or constructivist trend has a
different ontology and assumes that the social world, including IR, is a human construction
and an intersubjective domain that is meaningful to those engaged in it. Intersubjectivity
refers to shared understandings, expectations and social knowledge embedded in interna-
tional institutions. Institutions in the constructivist context are stable sets of identities and
interests and ‘fundamentally cognitive entities that do not exist apart from actors’ ideas about
how the world works’ (Griffiths and O’Callaghan 2002: 51). Alexander Wendt (1992) dis-
agreed with realism by saying that anarchy is not an external given, but ‘what states make
of it’. States construct one another in their interrelations and in doing so may construct an
international anarchy, but it matters whether this anarchy is cooperative (as in a security
community in which states trust each other and cooperate) or conflictual (as in a security
dilemma in which states are distrustful and define their interests in self-help terms).

Martha Finnemore spoke out against IR assumptions that preferences of states are unprob-
lematic and have their sources located within the state. Finnemore’s (1996: 11) book National
Interests in International Society suggested that state preferences are malleable. ‘States may not
always know what they want and are receptive to teaching about what are appropriate and
useful actions to take.” Both problems and solutions may be provided by outside actors such
as 10s. Finnemore (1996: 5) claimed that ‘states are socialized to accept new norms, values,
and perceptions of interest by international organizations’. States and institutions thus are
mutually constituting entities, with institutions embodying the constitutive and regulative
norms and rules of international interaction. They ‘shape, constrain, and give meaning to
state action and in part define what it is to be a state’ and continue to exist because states
produce and reproduce them through practice (Griffiths and O’Callaghan 2002: 52).

For constructivists IGOs and regimes exist ‘not just as bureaucracies (although that can be
an important sense also) but as social networks and patterned sets of interactions that take on
a life of their own’ (Oestreich 2011: 168). While neoliberalists assume that states are moti-
vated by rational and enlightened self-interest, with IGOs allowing them to focus on shared
goals and to put aside short-term power maximization, constructivists see interest formation
as ‘more complex, changeable and contingent’: there is ‘no assumption of progress or of the
inherent value of IGOs, as Kant and others had posited’ (Oestreich 2011: 169). Early construc-
tivists such as Wendt and Peter Haas focused on the building of institutions to channel state
cooperation, e.g. Haas (1989) on epistemic communities with formal and informal networks
of experts shaping state behaviour. Networks of knowledge-based experts articulate the
cause-and-effect relationships of complex problems that states are confronted with, help states
identify their interests, frame issues for collective debate and propose specific policies, while
identifying salient points for negotiation in the context of regimes and IOs.

Later constructivists focused more on formal organizations, including their internal opera-
tions, and their ability to shape state behaviour through their role in networks of social inter-
actions, e.g. Jeffrey Checkel (2005) on how the European Union (EU) is socializing its
member-states and changing their identity. A special issue of International Organization edited
by Checkel tried to better specify the mechanisms of socialization within international

10



International organization as a field of research

institutions (strategic calculation, role playing and normative suasion) and the conditions
under which they are expected to lead to the internalization of new roles or interests. Drawing
on debates within the German IR community, Thomas Risse (2000) elaborated ‘communi-
cative action’ with actors who are uncertain about their interests being open to persuasion,
challenges and counterchallenges geared towards reaching a reasoned consensus. He claimed
that arguing was likely to increase the influence of materially less powerful actors, such as
small states and international NGOs. Frank Schimmelfennig (2003: 5) used ‘rhetoric action’,
rather than material conditions, to explain the Eastern enlargement of the EU and the North
Atlantic Treaty Organization (NATO). While the new states used arguments based on the
collective identity, norms and values of the EU and NATO, opponents of the enlargement
found themselves rhetorically trapped. ‘They could neither openly oppose nor threaten
to veto enlargement without publicly reneging on prior commitments and damaging their
credibility as community members in good standing.’

Multilaterism and global governance

In addition to this constructivist turn, various other developments took place during the
1990s, when the end of the Cold War had an impact on IR. It revived interest in 1Os, while
regime theory was further elaborated. Oran Young (1989: 352) believed that the models of
the power realists and the neoliberal institutionalists were seriously flawed when it came to
accounting for the actual record of success and failure in efforts to form international regimes.
He combined a perceptive conceptual analysis with empirical research on the roles environ-
mental and resource regimes play in governing human—environment relations. Young
concluded that regimes not only carry out regulation, but also procedural, programmatic and
generative functions. He also showed that individuals play important roles both in the forma-
tion of regimes and in efforts to maximize their effectiveness once in place, and distinguished
between structural, entrepreneurial and intellectual leadership as a critical determinant in
institutional bargaining (Young 1991).

Keohane applied his neoliberal vision to analyses of decision making in the European
Community (EC), after Andrew Moravcsik had been in Europe scouting out PhD topics and
had shown him the opportunities for research in the ongoing and intensifying European
integration. It resulted in the book The New European Community, edited by Keohane and
Hoffmann (1991), and in Moravcsik’s interpretation of the EC as a unique, multilevelled,
transnational political system, with major turning points in the form of treaty-amending sets
of agreements that propelled integration forward. In The Choice for Europe Moravcsik (1998)
explained these developments through theories of state preferences, institutional choice and
inter-state bargaining. Moravcsik’s ‘liberal intergovernmentalism’ and reactions from other
scholars created debate and in the rivalry between older debates on European integration
(neofunctionalism and policy processes) it became a matter of disciplinary ‘catch-up’. Since
intergovernmentalists had ‘formidable disciplinary weight’ behind them, for instance in the
journal International Organization, it was ‘not surprising that their appearance in the study of
European integration created a sense of theoretical crisis’ (Rosamund 2000: 81). The theo-
retically informed study of European integration began to flourish, with at least four view-
points for understanding the EC/EU: 1) as an IO dominated by state preferences but peculiarly
institutionalized, 2) as an instance of regionalism, given the tendency of groups of territori-
ally adjacent states to cluster into blocs, 3) as a study of the interaction of interested actors and
policy-making dynamics, and 4) as a sui generis phenomenon (Rosamund 2000: 14-16). The
debates were accompanied by empirical research. For instance, economic historian Alan
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Milward (1992) in his The European Rescue of the Nation-State also reached intergovernmen-
talist conclusions, with the EC an integral part of the reassertion of the nation-state after
1945. Moravcsik too did extensive empirical research for his book (for a critique of his empir-
ical findings see Lieshout et al. 2004).

Among the new concepts discussed after the unpredicted and peaceful end of the Cold
War and with regard to the issue of a new world order were ‘multilaterism’ and ‘global
governance’. James Caporaso (1992) observed in a special issue of International Organization
that multilaterism had not been extensively employed as a theoretical category and had rarely
been used as an explanatory concept, because the terms cooperation and institutions usually
covered the theoretical work. Elsewhere Cox (1992) discussed multilaterism in order to
understand its potential for change. He avoided the link with IR, because that assumed the
Westphalian state system, and instead related it to ‘world order’ as consisting of a state system,
a capitalist world economy and a global society. Since a world government capable of control-
ling nation-states had never evolved, James Rosenau and Ernst-Otto Czempiel (1992) in
Governance Without Government wondered how a decentralized system of political authority,
one in which governments reside in the constituent units, can actually govern the relations
between them. The somewhat vague but soon widely used term ‘governance’ dealt with the
fact that states had been managing to solve common problems to a considerable extent in spite
of the lack of an international hierarchy. While ‘government’ refers to institutions and the
personnel (agents) who occupy key institutional roles and positions, ‘governance’ refers to
collective problem solving in the public realm by directing attention to ‘the problems to be
solved and to the processes associated with solving them, rather than to the relevant agents or
to the nature of the political institutions associated with these processes’ (Caporaso 1996: 32).
Governance hence is a social function centred on steering human groups towards desired
outcomes and away from undesirable outcomes (Young 2011: 3). Frank Biermann and Philipp
Pattberg (2012: 3—4) in their Global Environmental Governance Reconsidered distinguish between
a normative understanding of global governance, starting from a perceived inadequacy of
political responses to globalization, and an analytical one that highlights non-hierarchical
steering modes and the inclusion of for-profit and non-profit private actors as distinct quali-
ties. Thomas Weiss (2009: 263—4), who raised the question of what happened to the idea of
world government, called global governance a good heuristic way to understand what is
happening, but one that lacks prescriptive power.

The new journal Global Governance, which has been published since 1995, had governance
in its title and both multilaterism and IOs in its subtitle: A Review of Multilaterism and
International Organizations. The change in relations in the world had allowed many scholars of
IR and IO ‘to imagine revitalized multilateral institutions forging cooperative responses to
global problems’, while the reality of the UN system, ‘straining under so many new demands’,
made them question whether ‘such a renaissance was possible’. The editors, Roger Coate and
Craig Murphy (1995: 1) regarded the journal as ‘a new forum for reflection on these tensions
and for debate about their consequences’ that should ‘not be dominated by the political prob-
lems and intellectual concerns of any single discipline or part of the world alone’. The
Academic Council of the United Nations System (ACUNS) and the United Nations
University have sponsored it.

The observation that with the end of the Cold War and ongoing economic globalization
gradually more trust was being placed in IOs to solve pressing problems encouraged Bertjan
Verbeek and me to start a research project that resulted in three books, respectively on auton-
omous policy making by IOs (Reinalda and Verbeek 1998), decision making within IOs
(Reinalda and Verbeek 2004) and implementation by them (Joachim et al. 2008), with a
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wide range of organizations providing empirical evidence. The growing interest in IOs was
also reflected in the number of panels on IOs during the International Studies Association’s
annual conventions and in articles in its journal International Studies Quarterly.

NGOs, social movements and transnational advocacy networks

Although transnational and international NGOs are an old phenomenon dating back to the
nineteenth century (Charnovitz 1997; Reinalda 2011), they remained in the shadow of IR
theory either because they were considered uninteresting actors in a state-dominated inter-
national system or because the lure of parsimony did not allow their inclusion. In the early
1970s Nye and Keohane’s (1971: 337) transnational perspective recognized the emergence of
‘autonomous actors with private foreign policies that may deliberately oppose or impinge on
state policies’, but these were not included in their research programme. Samuel Huntington
(1973: 368) argued that transnational organizations had emerged ‘apart from the existing
structure’ of IR and developed ‘alongside but outside that system’. Others similarly thought
of NGOs as ‘intersocietal organizations’ that help to promote agreements among nation-
states on issues of international public policy, but they found it important ‘not to exaggerate
the impact of nonstate actors on world politics’, because ‘the nation-state still molds the
activities of nonstate actors more than its behavior is molded by them’ (Kegley and Wittkopf
1995: 153, 196).

Peter Willetts and others successfully argued against these ideas of NGOs working in a
separate sphere and being irrelevant. Willetts (1982) interpreted NGOs as pressure groups
with actual power capabilities and Thomas Princen (1994: 41-2) showed that NGOs should
be viewed as actors ‘with their own imperatives, their own frailties, and, most importantly,
their own bargaining assets’. Non-governmental organizations were mostly considered agents
of change and transformation, performing valuable functions within the UN system. ‘Despite
their many shortcomings and many disappointments, the NGOs have established a role for
themselves as sources of organised criticism of the imperfections of international society, as a
stimulant to progress, as promoters of new ideas and programmes, as sources of additional
voluntary funds for development, and as channels of publicity’ for the UN and its special
agencies (Williams 1990: 268-9).

Leon Gordenker and Thomas Weiss (1995: 357) edited a special issue of Third World
Quarterly on NGOs, the UN and global governance, which showed both theoretically and
empirically that NGOs are prominent enough to be part of IR research programmes.
Referring to global governance, they drew attention to the UN system ‘as a central and
reasonably transparent point of observation that has legal and historical underpinnings, and
branching activities that reach to the social grass roots’. In this context NGOs were not ad hoc
entities, but formal organizations intended to continue to be in existence. They had joined
with governments in common undertakings and had become an integral part of the process
of setting agendas for cooperation; in carrying the results to governments, other NGOs and
citizens; and in bringing local experience to bear on international decision making. Gordenker
and Weiss’s puzzle was what specific roles NGOs may play in transnational networks as inter-
mediary organizations that provide links between the state and market and between local and
global levels (Gordenker and Weiss 1995: 358—-60).

Millennium published a special issue on social movements and world politics in 1994
in order to explore to what extent social movements, such as the women’s movement and
environmentalists, forced scholars to rethink what constituted politics in general and the
nature of social agency within the international realm in particular. It revealed the difficulty
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of talking about social movements in a discipline which had been primarily concerned with
questions of inter-state relations, which separated domestic and international politics and
which relegated non-state actors to the discipline’s margins. Recognizing social movements
as embedded within the wider complex of relationships and institutions in civil society could
solve this, although this should be done critically. Martin Shaw (1994: 655), who defines civil
soclety in a similar Gramscian way to Cox, emphasized that social movements arise within a
civil society which is ‘still largely nationally framed’. These movements are formed ‘mostly
within national societies’. ‘Even movements with universal or globalist goals and strong
worldwide networks tend to be largely nationally based and mostly preoccupied with national
and sub-national issues.” Jan Aart Scholte (1993), who favoured an alternative IR research
agenda focusing on social change in a world perspective, and others studied the response of
three economic IOs to social movement pressure and argued that the increasing engagement
between sectors of civil society and IOs produced a new form of global governance. They
called it ‘complex multilaterism’, as it was a movement away from a multilaterism based
primarily on the activities of states, with IOs needing to accommodate the demands of social
movements (O’Brien et al. 2000: 207).

In the constructivist mode, Margaret Keck and Kathryn Sikkink (1998: 2), in their
book Activists Beyond Borders: Advocacy Networks in International Politics, focused on networks
of activists that coalesce and operate across national frontiers, targeting the policies of 1Os
and particular states. Their ‘transnational advocacy networks’ approach argued that the
members of these networks are bound together by shared values, a common discourse and
dense exchanges of information and services. They are able to mobilize information strategic-
ally to help create new issues and categories and to persuade, pressure and gain leverage over
much more powerful organizations and governments. Activists in networks are thus relevant
players in policy debates, because they try not only to influence policy debates, but also ‘to
transform the terms and nature of the debate’. Keck and Sikkink (1998: 36, 37) claim that
transnational networks and their campaigns undermine absolute claims to sovereignty,
because I10s and other states interfere in the domestic affairs of nation-states and because
information provided by the networks may supplement the information of IOs and contradict
information provided by states: ‘networks imply that states sometimes lie’. And if sovereignty
is a ‘shared set of understandings and expectations about state authority that is reinforced by
practices, then changes in these practices and understandings should in turn transform
sovereignty’.

Finnemore and Sikkink (1998) complemented the advocacy networks approach by
generating a coherent set of propositions about the emergence of international norms, the
mechanisms through which they exercise influence and the conditions under which norms
will be influential in world politics. Their approach included a focus on IOs, with NGOs
and IGOs as organizational platforms. They argued that norms evolve in a patterned ‘life
cycle’ with three stages: norm emergence, acceptance and internalization and a threshold
or ‘tipping point’ between the first two stages at which a critical mass of relevant state
actors adopt the norm. The characteristic mechanism of the first stage is persuasion by norm
entrepreneurs, who need to persuade a critical mass of states to become norm leaders and
adopt new norms. These entrepreneurs call attention to issues and ‘frame’ them by using
language that names, interprets and dramatizes these issues. The characteristic mechanism
for promoting the norm cascades of the second stage is an active process of international
socialization, intended to induce norm breakers to become norm followers. Eventually the
new norms may become so widely accepted that actors have internalized them and take them
for granted.
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International organizations as organizations: neo-institutionalism

International organizations can also be analysed as organizations, but given IR’s road away
from the ‘Mount Everest syndrome’ in the 1970s, the interest in an organizational analysis of
IOs remained marginal, with Cox and Jacobson’s Anatomy of Influence and Ruggie’s socio-
logical imagination as major exceptions. The gap between the study of IOs and the sociology
of organizations was deep and persistent, with each running its own course and being largely
uninformed by the other, as Gayl Ness and Steven Brechin (1988) wrote in their article
‘Bridging the Gap’ in International Organization. These sociologists mentioned organizational
performance (effectiveness, efficiency) and the recognition of an interrelated set of conditions
(organizational environments, technology, structure and goals) that affect performance as
major advances in organizational sociology. In their article they applied these insights to what
they knew about IOs and suggested a comparative analysis of IO performance. They argued
that the absence of such comparisons in IR had left the field with ‘an essentially naive view
of organizations as simple mechanical tools that act directly and precisely at the bidding of
their creators’, whereas the sociological focus on organizations as ‘significant units of action’
had brought a ‘more critical, even cynical, view of them’. “They are seen as tools of action, to
be sure, but as recalcitrant tools that come to have a life of their own, serving interests other
than the rational and altruistic ends for which they were originally, at least publicly, created’
(Ness and Brechin 1988: 269-70). They also favoured parallel comparative analysis in
different issue areas and comparisons between IGOs and international NGOs to learn about
their relative performance. Ness and Brechin’s invitation to bridge the gap between IR and
sociology is still to be accepted, according to Yves Schemeil (2012), although considerable
progress has been made in the study of IOs as ‘organizations’.

One year after Ness and Brechin’s article James March and Johan Olsen (1989: 16-17)
published their book on the organizational basis of politics: Rediscovering Institutions. They
argued that the concept of institution in political science had been weak, whereas political
processes strongly depend on institutional structures. They explored the ways in which the
institutions of politics, particularly administrative institutions, provide order and influence
change in politics, and regarded bureaucratic agencies as arenas for contending social forces
and as collections of standard operating procedures and structures that define and defend
values, norms, identities and beliefs. Following their argument a variety of neo-institutionalist
theories revived the study of institutions in political science in general and in IR, by adding
new perspectives such as the various logics (of appropriateness or consequentiality) that
guide decision making within organizations, the concept of path dependency (in historical
institutionalism) and the principal—agent relationship (in rational choice institutionalism).

March and Olsen (1989: 160) believed that politics is organized by a logic of appropriate-
ness, with institutions defining ‘appropriate’ actions in terms of relations between roles
that are being fulfilled and the obligations of those roles in particular situations, whereas
behaviour in a logic of consequentiality is driven by preferences and expectations about
consequences. In their article about the institutional dynamics of international political orders
in International Organization, March and Olsen (1998: 954-5) showed that realist-dominated
IR had paid more attention to the logic of consequentiality and related ‘efficient’ histories
(focusing on competition for survival) than to the logic of appropriateness and related ‘inef-
ficient’ histories, emphasizing the slow pace of historical adaptation and portraying the match
between political institutions and their environments as ‘less automatic, less continuous, and
less precise than [is shown by] a view of history as efficient’. Their organizational decision-
making typology of consequential and appropriate decision making, which is quite
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structured in nature, as well as ‘garbage can’ decision making, in which problems, alternatives
for action, decision makers and choice opportunities co-exist, slowly entered the field of
international organization. Liesbet Heyse (2011) opened up the black box of international
NGOs by applying these three tools to analyse NGO decision-making processes, also taking
into account the various levels of explanation: micro (individual), meso (intra-organizational)
and macro (environmental). She concluded that in NGO research, micro- and especially
macro-level explanations for NGO internal operations are dominant and that scarcely any
analytical elaborations of meso-level explanations exist.

Path dependency became a tool to understand long-term processes and critical junctures in
what IOs do. Historical institutionalism in comparative politics has a view of institutional
development that emphasizes path dependency and, in comparison to the logic of consequen-
tiality, unintended consequences. History matters in the sense that once an organization has
chosen a path (a way of solving a problem), it tends to stick to this path both formally (relying
on its rules) and informally (relying on its practice). Path dependency thus refers to the
dynamics of self-reinforcing or positive feedback processes in a political system. ‘Outcomes at
a critical juncture trigger feedback mechanisms that reinforce the recurrence of a particular
pattern into the future.” This implies that once actors have ventured far down a particular path,
‘they are likely to find it very difficult to reverse course’. Political alternatives that were once
quite plausible may become ‘irretrievably lost’. However, it also means that events and pro-
cesses occurring during and immediately following critical junctures emerge as crucial (Pierson
and Skocpol 2002: 699-700). The path-dependent logic can also help in looking for such
critical junctures. John Ikenberry (2001: 72), in his book After Victory on the setting up of IOs
after major wars, as in 1815, 1919 and 1945, chose postwar institution-building moments
because they are so rare. To explain the junctures when states were aware of high costs but
willing to perform, he combined realism and liberal institutionalism, because realism neglected
the role of these institutions, whereas liberal theories neglected the role of leading states in
restraining themselves by using a strategy of institutional self-restraint at these junctures.

Kathleen Thelen (2003: 228) discussed from a historical institutionalist perspective how
institutions evolve and change by distinguishing two processes: institutional layering and
conversion. Institutional ‘layering’ refers to the process where new arrangements are layered
on top of pre-existing structures, or where new institutions are added. This adapting of inher-
ited institutions and practices to emerging new circumstances is reflected in an evolution that
preserves much of the core of the original institutions. Institutional ‘conversion’, on the other
hand, happens if institutions designed with one set of goals in mind are redirected to other
ends. Set in motion by a shift in the environment, actors are confronted with new problems
which they address by using existing institutions in new ways or in the service of new goals.
Ernst Haas (1990: 3—4) had discussed similar changes in 1Os in his book When Knowledge Is
Power: Three Models of Change in International Organizations, by distinguishing between ‘adapta-
tion’ (adding new activities without examining the implicit theories underlying their
programmes and values) and ‘learning’ (redefining both means and ends by questioning these
underlying programmes and values). Adaptation takes place as ‘incremental growth’ (augmen-
tation of the organization’s programme) or ‘turbulent nongrowth’ (ends no longer cohere
and internal consensus on means and ends disintegrates), while learning is associated with
‘managed interdependence’, in which the re-examination of purposes is brought about by
knowledge-mediated decision-making dynamics. Efforts to change IOs usually begin as adap-
tive practices, with, in many cases, IOs adapting and surviving without fully satistying most
of their members. Self-reflection and learning are possible when expert-generated knowledge
about new problems can be made to mesh with the interest of the dominant members.
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In the early 1990s, rational choice theory was used to explain the creation of international
institutions in order to reduce the transaction costs of collective action, which would be
higher without institutions. Institutions continued to exist because they reduced uncertainty.
Rational choice institutionalism in the 2000s focused on delegation and agency in IOs. The
relationship between member-states and the bureaucracy of an IO can be described as a
principal—agent relationship, in which the principal delegates, but does not surrender,
authority to the agent. Although formally a principal can withdraw the delegated authority,
this may be a costly measure and is a complicated one, because IOs have not one but many
principals (which an agent can set against each other). An agent’s freedom of manoeuvre
stems mainly from an asymmetrical distribution of information favouring the agent. This
asymmetry then produces ‘shirking’: agents pursuing interests of their own, with the princi-
pal’s problem being how to control the agent and limit shirking. This can be done by over-
sight procedures, which however involve additional costs for principals. The project on
delegation and agency in IOs set up by Darren Hawkins and others (2006: 8) argued that IOs
are neither all evil nor all virtuous, but are better understood as bureaucracies that can be
controlled to varying degrees by their ‘masters’. They call independent action by an agent
‘agency slack’, occurring in two forms: ‘shirking’ (when an agent minimizes the effort it
exerts on its principal’s behalf) and ‘slippage’ (when an agent shifts policy away from its prin-
cipal’s preferred outcome and towards its own preferences). ‘Autonomy’ is the extent of
manoeuvring available to agents after the principal has established control mechanisms.
Hawkins et al. (2006: 342-3) found that some measure of agent autonomy is a prerequisite for
enabling states to enhance their credibility, lock in favoured policies, overcome collective
decision-making problems, or resolve disputes through delegation. They also found that IOs
possess varying autonomy and potential for agency slack. Autonomy was relatively low in
multilateral development banks, but higher in international courts and dispute resolution
bodies. When IOs slack, member-states periodically attempt to improve oversight of and
performance by their agents. In his book Controlling Institutions Randall Stone (2011: 224)
combined formal and informal rules to explain the characteristic of IOs’ dysfunctions. He
claimed that powerful states delegate authority to IOs in ways that allow them to retain
substantial degrees of control. ‘Influential states manipulate the rules, insist on privileged
treatment for their own interests, and exploit their control of the agenda, and these strategies
undermine the ability of institutions to provide effective international governance.

The internal functioning of international organizations

The internal functioning of IOs, both IGOs and international NGOs, was examined from
the perspective of management studies in the book Rethinking International Organizations:
Pathology and Promise, edited by Dennis Dijkzeul and Yves Beigbeder (2003: 1). They drew
attention to pathologies that are inherent in the concept of IO. While IOs operate worldwide
on almost any issue imaginable, they face profound management problems, with some short-
comings persisting to such an extent that the authors spoke of pathologies, such as ‘excessive
bureaucracy, slow action, humanitarian aid that reignites war, failure to protect refugees, and
dependency as a byproduct of development cooperation’. Pathologies were also discussed by
Constructivists Michael Barnett and Martha Finnemore, first in an article (1999) and then in
their 2004 book Rules for the World: International Organizations in Global Politics. Using the
sociology of organizations, they observed that scholars were beginning to treat the internal
workings of IOs seriously and started from the premise that an IO is a bureaucracy, which is
a distinctive social form of authority with its own internal logic and behavioural proclivities.
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International organizations enjoy rational-legal authority, but also draw authority from other
sources, such as moral standing (being the representative of the international community),
expertise and delegated tasks. Their authority creates a basis for autonomous action vis-a-vis
states. Bureaucracies exercise power in the world through their ability to change their envi-
ronment, given their ability to make impersonal rules. They use these rules to regulate and
to constitute and construct the social world. However, the same impersonal rules can also
cause problems, when bureaucracies become obsessed with their own rules at the expense of
their primary missions in ways that produce inefficient and self-defeating outcomes.
International organizations, just like other bureaucracies, are prone to dysfunctional behav-
iour. Their emphasis on rules, specialization and compartmentalization can combine into five
types of ‘pathology’ elaborated in the book. Although IOs almost always justify their reforms
on the grounds that these changes will make them more efficient and effective, the bureau-
cratic tendencies towards pathology and the empirical evidence of the three case studies
suggest that organizational expansion may increase the likelihood of pathological behaviour
(Barnett and Finnemore 2004: 3, 27, 163). This combination of IR theory and the sociology
of organizations (Ness and Brechin’s bridge) demonstrates that international policy outcomes
cannot be fully understood without opening up the black box (Cox and Jacobson’s Anatomy).

Frank Biermann and Bernd Siebenhiiner in their Managers of Global Change: The Influence of
International Environmental Bureaucracies (2009) use a narrower definition of international
bureaucracies than Barnett and Finnemore (who use the terms bureaucracy and organization
interchangeably); these authors do not regard the entire organization as a bureaucracy, but only
its secretariat. They keep the collectivities of member-states as IOs and international bureauc-
racies as actors apart and are less concerned with pathologies of bureaucracies than with their
potential to contribute to problem solving. While both the principal—agent theory and socio-
logical institutionalism assume a self-centred interest of bureaucracies that leads to pathological
behaviour, they reject the assumption that international bureaucracies strive predominantly to
maximize their mandate, funding, staff and power. Instead, Biermann and Siebenhiiner (2009:
8) found that international bureaucracies are more interested in resolving political problems
than in increasing their power as such. Drawing on organizational theory and its empirical
notions of organizational cultures and internal procedures, they analysed international
bureaucracies as social processes and collective entities constituted by their distinct organiza-
tional cultures, structures and behaviours. They argued that much variation in the autonomous
influence of these bureaucracies can be traced back to differences in organizational cultures;
that is, ‘the “software” within bureaucracies that are otherwise similar in their legal mandate,
resources, and general function’. Their nine case studies revealed that bureaucracies have a size-
able autonomous influence as actors in global environmental policy. They act as knowledge
brokers, negotiation facilitators and capacity builders. This autonomous influence varies
considerably, which the authors explained by pointing out factors at the macro level (the
problem structure) and at the micro level (the peoples and procedures of a given bureaucracy).
Institutional arrangements and designs mattered less than they expected. The core outcome of
their project was that ‘the macro level and the micro level are more relevant for explaining
variation in autonomous influence than the level of the polity, that is, the legal, institutional,
and organizational framework’ (Biermann and Siebenhiiner 2009: 345).

Conclusion

International organization as a field of research has developed since 1910 and is progressing
and flourishing. As a topic it once attracted more attention than international law, while at
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other times IR interest in IOs seriously flagged. Efforts to understand the process of interna-
tional organization have varied, as the sections on functionalism, less and more nuanced
realism, opening up the black box, regimes, the English School, constructivism, multilat-
erism, NGOs, neo-institutionalism and internal functioning show. However, the debates
show progress, with IOs being analysed both in a wider context (regimes, governance, world
order) and as entities. Inter-organizational relations — that is, relations between IOs — is an
emerging research programme (Biermann 2011). International relations theory and its under-
standing of international organization as a process have grown, also in combination with
theories from other disciplines such as management studies and sociology, while anthro-
pology is beginning to investigate I0s (Muller ef al. 2012). International organization as
a field of research has available to it theoretical tools and debates, a variety of journals, intro-
ductions such as those by Clive Archer (2001), Robert Jordan et al. (2001), Volker Rittberger
and Bernhard Zangl (2006), Margaret Karns and Karen Mingst (2010) and Guillaume Devin
and Marie-Claude Smouts (2012), to mention but a few, and its own book series, Global
Institutions, edited by Thomas Weiss and Rorden Wilkinson, with nearly 70 volumes in 2012
informing readers about the history, structure and activities of key IOs.

Recommended for further reading

Kratochwil and Ruggie (1986), Olson and Groom (1991), Kahler (1997), Martin and
Simmons (1998) and Griffiths (1999).
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International organizations

Available information and documentation

James Church and Michael McCaffrey

International governmental organizations (IGOs) are defined in the Yearbook of International
Organizations (UTA 1992-3: 1649) as bodies that are “based on a formal instrument or agree-
ment between the governments of nation states, include three or more nation states as parties
to the agreement, and have a permanent secretariat performing ongoing tasks.” Few would
dispute the essentials of this definition, but what constitutes an “IGO document” may be
less well acknowledged. Most users consider “government information” or a “government
document” to mean any publication produced at government expense. But with IGOs, an
important distinction exists between the information IGOs publish for public consumption
(publications) and information created for internal use in the exercise of their function
(documentation).

This dichotomy is less important today than years ago because most IGO information is
on the Internet. But in the past, the distinction was crucial. While most IGOs historically
produced publications in abundance, documentation was limited to a small number of depos-
itory libraries, if it was available at all. The League of Nations and the United Nations (UN),
with their global system of depositories, were the first IGOs to embrace a model of greater
public access, but in practice this was still limited. In 1950, there were 184 UN depositories
worldwide; in 1966, there were 278 (United Nations Dag Hammarskjold Library 1968).
Other IGOs, such as the UN Educational, Scientific and Cultural Organization (UNESCO),
the World Bank, and the Food and Agriculture Organization (FAO) had even fewer deposi-
tories, typically at national libraries, while other IGOs had none.

International governmental organization documentation can be difficult to find and to
use. Many of the documents in libraries remain un-cataloged, requiring the use of specialized
indexes and finding aids. On the Internet, IGOs may host multiple databases with intricate
interfaces. Some IGOs use complex symbols that can be difficult to learn. They also produce
copious amounts of documentation, making it problematic to determine which ones are of
interest.

These are the issues this chapter will attempt to address. In spite of these obstacles, IGO
documentation is crucial. It records the official workings of national delegations striving to
resolve the most serious problems facing the global community. It addresses issues such as
peace and security, human rights, humanitarian aid, economic and social cooperation, and
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international law. When international documents contain speeches, voting records, and state-
ments of heads of state, they constitute primary sources comprising an essential part of the
human record. With a little perseverance, researchers can obtain a working knowledge of
these IGO information resources, enhancing and enriching scholarship.

League of Nations documentation

The League of Nations occupies a special place in the history of IGOs. As the first universal
membership and purpose organization, the global extent of its activities and reach marked a
departure from previous experience, and its documentation and publications are of use to a
wide audience. The League’s approaches to the organization and dissemination of its infor-
mation also served as the model for UN policies and practices.

League material is of interest to historians studying the interwar period. It is also useful for
studying organizations whose origins may be found in the League. In the field of public
health, for instance, the work of the World Health Organization (WHO) is best seen in the
light of its predecessor, the Health Organization of the League. The Bulletin of the World
Health Organization and the Weekly Epidemiological Record are, in essence, League publications
taken over and continued by the WHO. The publications of the League are valuable sources
for those seeking statistical information predating modern IGO sources. While statistical
time series found in UN publications generally start in the 1940s, many are continuations of
League publications. The UN’s World Economic and Social Survey, published from 1948 to the
present, is patterned after the League’s World Economic Survey, published from 1932 to 1945.
Users of these publications are thus able to extend statistical resources back to the interwar
period.

The standard source for the history of the League remains A History of the League of Nations
(Walters 1952), which takes an organizational approach focusing on the League’s organiza-
tion and operations. Guides to League documentation are numerous, but the most compre-
hensive is the Guide to League of Nations Publications (Aufricht 1951) and a chapter on the
documentation of the League (McCaftrey-Noviss 1997). Aufricht’s work is an overview of
the principal documentation of the League by topic or activity, enabling users to locate refer-
ences in the context in which they were produced. McCaffrey-Noviss’s work provides an
overview of document and publication numbering schemes, along with detailed descriptions
of bibliographic tools. Most users will be able to meet their needs using Aufricht. Those
requiring further material can consult McCaffrey-Noviss to determine which sources best
meet their needs. The League’s archives have been cataloged to the Sub-Fond level; the catalog
is accessible electronically (http://biblio-archive.unog.ch) but the actual archive remains
on paper.

Although the League’s publications received wide distribution, today their use is hindered
by their condition and the manner in which libraries processed them. Many collections
remain un-cataloged and require the use of print sources for discovery. The League distin-
guished between “documents” and “publications,” and though many of the former were
issued as publications, only the latter were distributed. A microfilm set of League documents
was produced in the 1970s; the Key that accompanies it allows users to locate references to
scarce material, but few libraries possess the set (Reno 1973-5: 14). Digitization of League
documents and publications would increase their use, but such projects have been sporadic.
Northwestern University Library has digitized a collection of statistical and disarmament
documents (available at: http://www.library.northwestern.edu) but otherwise there has been
no concerted effort to make the organization’s output available.
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Purpose and structure of United Nations documentation

Documentation from the UN principal organs

Like League documentation, UN documents are classified according to a system of symbols,
which reference the agencies that produce them and the type of document issued. Guides to
UN documents’ symbols are published by the UN Dag Hammarskjold Library (DHL), but to
use this documentation, it is helpful to understand the structure and function of the UN’s
principal organs: the General Assembly, Security Council, Economic and Social Council
(ECOSOC), Secretariat, and International Court of Justice. The Trusteeship Council
suspended operations after the last official UN non-self-governing territory achieved
independence in 1994.

The United Nations’ main deliberative body is the General Assembly, which comprises
delegates from all member-states. It holds its opening session every September, starting with
a general debate in which heads of state make speeches concerning national policy. This is
followed by a plenary session, during which the General Assembly debates and passes resolu-
tions. The Security Council, with its five permanent and ten non-permanent members, is
the UN body for international peace and security. It remains in session throughout the
year and meets as required. The ECOSOC is the body responsible for social, economic,
and environmental cooperation. It comprises 54 members elected by the General Assembly.
The Secretariat is the UN’s executive organ, and provides administrative support to the other
bodies. The secretary-general, the chief administrative officer of the UN, heads it. The
International Court of Justice adjudicates cases brought to it by nation-states, and provides
opinions to UN bodies upon the General Assembly’s request.

Patterns of documentation: official records, speeches, and voting

In the course of this work, much documentation is produced, of which the UN official records
are of primary interest. These are marked “official record” on the title page, and may be
referred to by an acronym, e.g., GAOR for “General Assembly Official Record.” They include
meeting records, voting information, resolutions and decisions, reports of major organs,
budgets, and other documentation. Meeting records include verbatim speeches made in the
General Assembly and Security Council, which are denoted with the document symbol PV
(from French, “proces verbal”). Other meeting records, such as those from General Assembly
main committees, are issued in summary format, denoted by SR for “summary record.”

Other types of official records, entitled supplements, include reports from subsidiary bodies,
budgetary documents, and final resolutions. Resolutions go through several drafts before
final passage, so it is important to identify the final, official form. Official records of resolu-
tions for the deliberative bodies are called annual cumulations. General Assembly and Security
Council voting records are included with resolutions, and are represented in tabular format
in the annual print Index to Proceedings. Before the digital era, official record annexes were
issued at the conclusion of each session. These organized documents by a unifying agenda
number (for the General Assembly) or document symbol (for the Security Council), allowing
researchers to comprehensively identify related items. They ceased publication in 1993.

The majority of UN documents are referred to as masthead documents. A masthead is any
working document submitted to a UN body for consideration. Mastheads may present
research obstacles due to their scale of production (thousands per year) and the difficulty in
determining subject matter from ambiguous titles (Griffiths 2008: 136). While many are
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ephemeral, others are quite substantial, including Reports of the Secretary-General written by
staff at the Secretariat on global issues, human rights reports submitted to UN treaty bodies,
and reports submitted to the UN from non-governmental organizations.

United Nations documentation is thus both voluminous and complex, and given these
challenges, general information needs may be met by consulting reference tools, of which the
Yearbook of the United Nations is a primary example. Issued since 1946 and now online (http://
unyearbook.un.org) the Yearbook presents over a thousand pages of text summarizing key UN
topics, ranging from international security questions to public health and refugees. It contains
the full text of important resolutions, and citations for hundreds of additional documents,
which are retrievable using freely available UN Internet databases. The most important of
these are UNBISNet, the catalog of the UN Dag Hammarskjold Library (http://unbisnet.
un.org) and the Official Document System of the United Nations (ODS) (http://documents.
un.org). UNBISNet allows users to search for information by “type,” for example, speeches,
voting records, resolutions, state party reports to treaties, etc. The Official Document System
functions as a general UN documents search engine, allowing users to locate full-text docu-
ments from 1993 to the present. Older documents are being added continuously, including an
increasing number of speeches.

The Dag Hammarskjold Library

Librarians at the UN Dag Hammarsk;jold Library (DHL) in New York provide service to UN
delegates and staff, but they also assist the UN Depository Libraries, and hence the clientele
that depositories serve. The DHL website produces authoritative guides to UN documents
and reference sources, including UN-I-QUE (http://lib-unique.un.org), a database useful
for retrieving documents of a recurrent nature, including speeches in the General
Assembly, human rights documents, and reports of peacekeeping missions. Researchers
needing historical documents may consult the DHLs print Index to Proceedings, issued for
all UN deliberative bodies. Other historical indexes, such as the United Nations Documents
Index and UNDOC may be consulted as needed. These and other historical documents are
undergoing digitization, and are still housed primarily at UN Depository libraries.

Global issues on the UN agenda

The scope and breadth of UN operations are extraordinarily diverse. The following catego-
ries encapsulate the essentials of the UN’s work in some of these areas and documentation
which accompanies it but do not comprehensively address the agency’s activities.

Peace and security, and disarmament

The Security Council is the body responsible for international peace and security, including
peacekeeping forces, which are administered by the Secretariat’s Department of Peacekeeping
Operations (DPKO). Peacekeeping documentation includes Security Council resolutions,
Reports of the Secretary-General, and reports of Security Council missions. Documentation can
be retrieved using UNBISNet and ODS, the Official Document System, and especially from
UN-I-QUE, by typing the country name and the word “mission.” United Nations agencies
working in disarmament include the Disarmament and International Security Committee of
the General Assembly, the UN Office for Disarmament Affairs, and the UN Disarmament
Commission, a deliberative body of the General Assembly. Documents for General Assembly
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disarmament bodies are all included in the UN official records. The UN Office in Geneva
holds an annual Conference on Disarmament, which has drafted several significant multilat-
eral disarmament treaties. Its documentation is numbered sequentially, bearing the UN
document symbol CD.

Human rights and humanitarian affairs

United Nations work in human rights is overseen by the Secretariat’s Office of the High
Commissioner for Human Rights (OHCHR), which acts as the UN’s coordinating body in
this area. In the past the ECOSOC’s Human Rights Commission and its subsidiary bodies
created much human rights documentation, but in 2006 the agency was replaced by the
General Assembly Human Rights Council. Additional human rights documentation is
created by the UN’s independent Treaty Bodies, such as the Committee on the Rights of
the Child, which monitor the implementation of international human rights instruments
requiring state parties to submit periodic reports. This documentation may be found on the
United Nations Treaty Body Database and other sources on the OHCHR website (http://
www.unhchr.ch) which address human rights issues by country and by theme, along with
reports from the agency’s Special Procedures and Special Rapporteurs.

Work in humanitarian affairs is undertaken by agencies of the UN Development Group
(see later), including the UN Development Programme (UNDP), the UN Children’s Fund
(UNICEF), the UN High Commissioner for Refugees (UNHCR), and the UN Population
Fund (UNFPA). These are autonomous agencies that function with a great deal of independ-
ence, and produce some of the UN’s best-known titles, including UNICEF’s The State of the
World’s Children and the UNDP Human Development Report. Agency documentation may be
found on their websites, but may be buried within organizational hierarchies. Documents can
also be found on UNBISNet by searching for the agency document symbol, for example,
HCR for the UNHCR, ICEF for UNICEF, and DP for the UNDP.

Social and economic cooperation

The ECOSOC and its subsidiary bodies address global social, economic, and environmental
concerns. Much of the work is undertaken by ECOSOC’s Regional Commissions (see later),
which publish reports and statistical studies concerning their regions. The ECOSOC also
accomplishes its mission through the work of its Functional Commissions, including the
Commission on the Status of Women and the Commission on Sustainable Development.
This documentation often takes the form of Implementation Reports on UN Declarations and/
or Plans of Action resulting from UN conferences. Additional work is undertaken through
autonomous UN agencies working in global development (see later).

Documentation of the UN specialized agencies

The specialized agencies are intergovernmental agencies related to the UN via bilateral
agreements (Goodrich et al. 1969: 421). They function as independent bodies, each with
their own founding documents, rules, and systems of documentation. Each was created
to address specialized global issues, or to further international technical cooperation. Some
produce documentation on a scale comparable to the UN and have their own document
databases. Examples include UNESCO, the FAO, and the International Labour Organization
(ILO).
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UNESCO publishes documents online via its UNESDOC database (http://unesdoc.
unesco.org), which includes records of its General Conference, resolutions and decisions, a
Programme and Budget, and a Report of the Director- General. The FAO now hosts documents back
to the first FAO conference in 1945 on its FAO Corporate Document Repository (http://
www.fao.org/documents). Documents include conference proceedings, records from its
Executive Council, and reports on all aspects of food and agriculture. Complete documenta-
tion from the ILO was historically available at few libraries. Now this documentation is avail-
able electronically on the Labordoc database (http://labordoc.ilo.org) dating back to the first
ILO session in 1919, including reports from the ILO Governing Body, the ILO Official Bulletin,
and documents from the International Labour Conference. Documentation from additional
specialized agencies is addressed in other sections of this chapter, under “International
Financial Institutions” and “International Technical and Standards Setting Agencies” such as
the International Telecommunication Union and International Civil Aviation Organization.

Intergovernmental organizations in a broader context
International financial institutions: the World Bank, IMF, and WTO

Although they function with almost complete autonomy, international financial institutions
such as the International Monetary Fund (IMF) and World Bank are also “specialized agencies”
of the UN. They trace their origins to the Bretton Woods Conference of 1944, which envi-
sioned a tripartite of international institutions promoting economic development, global finan-
cial stability, and international trade, respectively. Historically, these institutions exhibited a less
open culture than UN bodies (Ross 2001: 45), with widespread access to documentation only
recently available on the Internet. The current issue for users is not so much access as it is knowl-
edge of the terminology necessary to retrieve helpful information. For example, the World
Bank site features an online portal (http://www.worldbank.org/reference) with over 120 cate-
gories of World Bank documents. Identification of appropriate content may be difficult without
knowledge of the steps in the World Bank project cycle, outlined in Figure 2.1. The categories
are limited to samples of major documentation types. World Bank documentation thus informs
users about the planning, financing, completion, and assessment of development projects at
various stages of the cycle. The information portal also includes meeting records of the Bank’s
executive directors, country focus documents, and economic sector reports. Other sections
offer information on World Bank project financing, searchable by geography, sector, and theme.

Like the World Bank, the IMF has only posted documentation on the Internet in recent
years. The IMF’s basic mission is to foster international monetary cooperation and global

Project Stage Sample Document Type

Identification and ~ Country Assistance Strategy and Poverty Reduction Strategy Papers
strategy (PRSPs), Project Information Documents

Preparation Environmental Assessments, Resettlement Plans, Indigenous Peoples Plans

Appraisal Project Appraisal and Program Documents, Staff Appraisal Reports

Approval Loan, Grant, Financing and Credit Agreements

Implementation Status of Projects in Execution (SOPE)

Completion Implementation Completion Reports

Evaluation Project Performance Assessment Reports, Impact Evaluations

Figure 2.1 World Bank project stage and accompanying document types

Source: World Bank Projects and Operations: How the Project Cycle Works, available at http://web.worldbank.org
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financial stability via surveillance of member economies and lending to countries with balance
of payments difficulties. The IMF surveillance documents include Article IV Staff Reports and
Mission Concluding Statements, based on periodic visits of IMF staff to member countries.
Lending documents include Letters of Intent, which delineate economic reforms made as a
condition for receiving IMF loans, and Poverty Reduction Strategy Papers (PR SPs), which provide
analyses of country macroeconomic policies, plans to reduce poverty, and proposed sources of
financing. This information is now available on the IMF website from the 1990s to the present.

The predecessor of the World Trade Organization (WTO) was the International Trade
Organization (ITO), the third organization envisioned at Bretton Woods. The United States
and the United Kingdom failed to ratify the ITO charter, and in its place the General
Agreement on Tariffs and Trade (GATT) was set up as an interim multilateral agreement. It
was succeeded in 1995 by the WTO, whose mission is to foster international trade by lowering
trade barriers and resolving member trade disputes. Most documentation is available online
(http://docsonline.wto.org) including legal texts, dispute settlements, and tariff commit-
ments. Documents from the GATT are also available online at Stanford University from 1947
to 1994, via the Stanford GATT Digital Library (http://gatt.stanford.edu).

United Nations programs, funds, and other bodies

United Nations programs and funds represent the humanitarian and development arm of
the UN, and include the UNDP, UNICEF, the UN Human Settlements Programme
(UN-Habitat), and the UN Conference on Trade and Development (UNCTAD). These
agencies produce some of the most widely used publications in the UN system, but their
documentation is less well known. It may be broadly classified into: 1) parliamentary docu-
ments, 2) project documents, and 3) technical reports and studies. Parliamentary documents
of these agencies are included in the standard UN databases. Project documents and technical
reports have only recently become available on agency websites.

The UNDP, the UN’s development organization, operates in 177 countries and produces
project documentation on topics from poverty reduction and governance to gender empower-
ment and human rights. Project documents include fairly explanatory titles such as Country
Programme Documents, Cooperation Frameworks, and Outcome Evaluations. UN-Habitat, an organi-
zation devoted to shelter and environmentally sustainable towns and cities, publishes documen-
tation for its Governing Council, including resolutions, speeches, and reports on trade issues,
notably foreign direct investment. UNCTAD, the UN agency for developing country trade
issues, provides records from its Quadrennial Conference as well as proceedings of “expert
meetings” which include academic papers. The World Food Program, the food aid agency of the
UN, publishes project documents detailing the agency’s responses to food and humanitarian
crises. UNICEF offers access to sessional documents and Country Programme Documents (CPDs)
which provide information on the development situation for women and children by country.

Joint agencies: UNAIDS and the UN Development Group

In the past decade, joint UN agencies have been created in recognition that global
development issues require expertise from multiple stakeholders. The Joint UN Programme
on HIV/AIDS (UNAIDS) is an example, and includes representatives from 22 governments,
ten UN agencies, and five international non-governmental organizations. Meeting docu-
ments are published by the UNAIDS governing program coordinating board. The UN
Development Group (UNDG), an agency created to facilitate UN development activities,
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functions as a partnership of UN funds, programs and agencies working in development. The
UNDG website (http://www.undg.org) is among the most comprehensive among the agen-
cies in the UN development system, and includes United Nations Development Assistance
Frameworks and Common Country Assessments which ofter collective development strategies.

Documentation from UN funds and programs may be overshadowed by their more visible
publications. This is regrettable, as this documentation often contains local needs assessments
and development analysis not available elsewhere and provides a wealth of development and
humanitarian information inconceivable before the digital era.

Regional and multiregional organizations

Regional organizations are a newer phenomenon than international organizations, with
many originating in the 1950s and 1960s based on regional political and economic interests
and shared cultures. In the 1980s and 1990s, these organizations began to implement free
trade agreements in response to globalization and the power of international financial institu-
tions (Reinalda 2009: 697). The following sections attempt to illuminate this
documentation and shed light on their processes.

UN regional commissions and country offices

United Nations regional commissions were created with the understanding that selected UN
issues were better addressed at more local levels. These five commissions comprise the
Economic Commissions for Europe, Africa, and Latin America and the Caribbean, and the
Economic and Social Commissions for Asia and the Pacific, and Western Asia. Reporting to
ECOSOQC, their primary focus is on economic and social development. Documentation for
the most part is accessible via system-wide UN databases. Generally, their document symbols
follow a predictable pattern: E/ECA for the Economic Commission for Africa; E/ECE for the
Economic Commission for Europe, etc. Annual reports are included in UN official records,
with selected meeting records indexed in UNBISNet. Historically, these documents were
distributed solely to UN Depository Libraries in their respective regions. Today, most regional
documentation is online, including meeting records, resolutions, and conference documents.

Regional and country offices of the UN differ from the regional commissions in that the
country and regional offices carry out objectives of the organizations in the UN family to
which they belong. Their documentation is frequently published via a UN Country Team on
a shared website. Before the Internet the work of these offices was relatively obscure, and one
of the most significant IGO technological achievements was publishing this information
online. Several of these agencies maintain hundreds of country offices, including the UNDP,
UNPFPA, and UNICEF. UNDP country offices host project documents on their own data-
bases, and all the agencies publish documents on a wide variety of topics, ranging from
demography and public health to poverty, gender, and climate change.

Regional development banks and free trade associations

Multilateral regional development banks, such as the African Development Bank (AfDB), the
Asian Development Bank (ADB), and the Inter-American Development Bank (IADB) raise
capital globally but pursue development projects regionally. Like the World Bank, their
objective is poverty alleviation, and examples of their documentation include their project
documents, technical reports, conference proceedings, and meeting records. The ADB
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project cycle is similar to the World Bank’s, with assessment and preparation work recorded
in documents such as the ADB Country Partnership Strategies and Country Operations Business
Plans. Documents may be retrieved online via the ADB Project Database (http://www2.adb.
org/Projects) by country, project type, and sector. Other development banks, such as the
IADB, have similar databases, along with online conference proceedings and official records.
The AfDB provides fewer project documents, but publishes social and environmental project
evaluations and selected official records.

Free trade associations are based upon multilateral agreements seeking to eliminate restric-
tions on traded goods and services. Examples include the North American Free Trade
Agreement (NAFTA), and the ASEAN (Association of Southeast Asian Nations) Free Trade
Area. Economic integration schemes include customs and monetary unions and common or
single markets. Customs unions, or trade blocs with a common external tariff, include organ-
izations such as the Southern Common Market (MERCOSUR). Others, such as the
Caribbean Community and Common Market (CARICOM), an organization of 15 Caribbean
nations, is developing a single market with proposed free movement of goods and labor. With
the exception of NAFTA, whose secretariat concerns itself almost exclusively with trade,
most regional economic integration is conducted by organizations that address other issues.
The following section lists these associations per region and discusses their documentation.

Africa and the Middle East

In Africa and the Middle East, selected regional organizations include the African Union
(AU), the Southern African Development Community (SADC), the Economic Community
of West African States (ECOWAS) and the League of Arab States. The AU comprises every
African nation except Morocco. Its focus is on political and economic cooperation and the
common interests of the African people, from peace and security to gender and development.
The AU documentation includes decisions and declarations by its Assembly and Executive
Council, treaties and conventions, and speeches by commissioners (http://www.au.int).

SADC is a socioeconomic integration and political organization that comprises southern
African states. Documentation includes a Tribunal with texts of decisions, and an online
Research and Documentation Centre (http://www.sadc.int). ECOWAS is an economic
organization of West African nations that famously undertook peacekeeping operations
through its Economic Community of West African States Monitoring Group (ECOMOG) in
Liberia and Sierra Leone. ECOWAS documentation consists of statutes and treaties, presiden-
tial speeches, poverty studies, and other documents (http://www.ecowas.int). The agency also
has specialized agencies devoted to health, monetary policy, gender, and youth. On the other
side of the continent, the Common Market for Eastern and Southern Africa (COMESA) site
includes a comparably limited number of documents (http://www.comesa.int), which brings
up an important issue. Researchers should not assume that all African government information
1s digital: book vendors still continue to supply African regional documents to libraries. Finally,
the League of Arab States (also known as the Arab League) is a regional organization comprising
22 nations in North Africa and the Middle East. It publishes selected online historical docu-
mentation and treaties via its documents repository (www.arableagueonline.org).

East Asia

Major East Asian regional organizations include ASEAN and the Asia Pacific Economic
Cooperation (APEC). ASEAN emerged in 1967 to promote regional security and
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cooperation within the region. Its main body is an annual summit with a Coordinating
Council, three community ‘pillars’, a Standing Committee, functional committees, and a
Secretariat. ASEAN documentation includes the ASEAN Documents Series, a compilation of
key documents. Also available are the ASEAN Plus Three Document Series (for meetings of
ASEAN with China, Japan, and South Korea) and documentation from the ASEAN Regional
Forum (ARF), an annual meeting of ministers including non-ASEAN members—Australia,
the European Union and the United States. ARF statements, reports, and an Annual Security
Outlook are available online (in English) (http://aseanregionalforum.asean.org/library.html).

The other major Asian regional organization is APEC, an organization of Pacific Rim
countries working to foster economic cooperation and trade. Since its founding in 1989,
APEC has grown from a modest organization to an information powerhouse. It includes an
Economic Committee, a Committee on Trade and Investment, a Senior Officials’ Meeting
(SOM) Steering Committee, working groups, and forums. APEC documentation is available
from its APEC Information Management Portal (http://aimp.apec.org). Like ASEAN, APEC
prepares a compilation of key documents entitled Key APEC Documents.

Latin America

Examples of regional organizations in Latin America include the Organization of American
States (OAS), the Andean Community, and MERCOSUR. The most significant is the OAS,
which comprises all independent American nations. It includes a General Assembly, a
Permanent Council, a Juridical Committee, specialized organizations, an Inter-American
Commission for Human Rights, and a Secretariat. Like the UN Dag Hammarskjold Library
in New York, the OAS has its Columbus Memorial Library (http://www.oas.org/columbus)
and an online official documents system. Documentation includes resolutions and declara-
tions, treaties and agreements, and legal opinions.

The Andean Community (Comunidad Andina) and MERCOSUR (Mercado Comun del
Sur) are sub-regional Latin American organizations. MERCOSUR is an economic and
political organization and customs union mandated to promote the free movement of goods,
labor, and currency in Argentina, Brazil, Paraguay, and Uruguay. The Andean Community,
also a customs union, includes the countries of Bolivia, Colombia, Ecuador, and Peru.
Although the organizations are forging alliances and may eventually merge, at present the
two organizations publish separate documentation. The governing structure of MERCOSUR
includes a Common Market Council, a Common Market Group, a Trade Commission, a
Parliament, and a Secretariat. The website (http://www.mercosur.int) is in Spanish and
Portuguese and includes an Official Bulletin (Boletin Oficial), as well as resolutions, directives,
treaties and dispute settlements, available in separate documents and jurisprudence databases.
Documentation from the Andean Community includes treaties, resolutions, meeting records,
and seminars. The Andean Parliament publishes an Official Gazette and its Court of Justice
provides judicial interpretations and rulings. Official documents (Documentos Officiales) are in
Spanish with some in English (http://www.comunidadandina.org/endex.htm).

Europe and North America

The European Union (EU) is not an IGO per se, but rather a partly supranational government
institution with power to create policy for member-states within the scope of its treaties. Its
origins date back to the European Coal and Steel Community in 1950, which evolved into
the European Economic Community, the European Community (EC), and after the entry
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into force of the Maastricht Treaty in 1993, the EU. Historical EU documentation is available
via a system of depositories and documentation centers. The EU website, Europa, (http://
www.europa.eu) is arguably the greatest government translation feat in history, with docu-
mentation available in all 23 EU official languages. Most documents are available via the
“official documents” section and the Europa portal to EU law, Eurlex, a database of EU regu-
lations, directives, decisions, and treaties (http://eur-lex.europa.eu). It includes the EU
Official Journal, European Commission documents, cases from the European Court of Justice,
Reports and Debates of the European Parliament, and more.

The Council of Europe is not an agency of the EU: It is a separate body of 47 countries
founded in 1949 to promote European cooperation in the areas of human rights, democracy,
and the rule of law. Its signature treaty, the European Convention on Human Rights,
empowers Europeans to file cases against member governments for human rights violations,
through the European Court of Human Rights. Court documentation includes judgments
and decisions from its HUDOC database (http://echr.coe.int/echr/en/hudoc). Main bodies,
including the Parliamentary Assembly (PACE) and the Committee of Ministers, publish
documents and reports online, including the Official Reports of Debates and Adopted Texts of
the Parliamentary Assembly, and the European Treaty Series (ETS).

The Organization for Security and Co-operation in Europe (OSCE), which includes
states from North America and Central Asia, functions as a conflict prevention, human rights,
and elections monitoring body, although it also addresses minority rights, gender equality,
and other topics. Between summits, its main decision-making bodies include the Ministerial
Council and the Permanent Council; the latter authorizes field operations such as peace-
keeping missions or election monitoring. Others producing documentation include its insti-
tutions, especially the Office for Democratic Institutions and Human Rights (ODIHR) and
the High Commissioner on National Minorities. The OSCE has a system of depository
libraries, and an online Documents Library (http://www.osce.org/library). Familiarity with
OCSE agency acronyms is helpful when searching the database.

The Organisation for Economic Co-operation and Development (OECD) is a multilateral
economic organization with member countries in Europe, North America, Asia, and Latin
America. It is a formidable knowledge-creation body, producing surveys, statistics, and
reports on subjects ranging from education and health to taxation and energy. Most of
these publications are available in its subscription-based OECD iLibrary. The OECD, like
the IMF and World Bank, did not make documentation widely available until recently.
Now documents are posted on the Ofticial OECD Documents Search database (http://www.
oecd.org/ofticialdocumentsearch), which permits users to search for declassifitd OECD
documentation.

International law, technical agencies, and the environment

Legal and standard setting work

Intergovernmental organizations are rich sources of information on international law. While
bodies whose principal function is to address matters of international law are well known,
many other organizations work in the field, in the realm of negotiation and management of
treaties, the adjudication of disputes, or the drafting of normative laws and technical
standards.

Many treaties and international agreements are negotiated under the auspices of the UN
or one of its bodies. Generally, their texts may be found as the Final Acts of conferences
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convened to draft the agreement, or as resolutions of the General Assembly. In the case of the
former, the texts of agreements normally appear as resolutions of the conference and are
published in its report to the General Assembly. Often the reports will include a summary
record of the conference proceedings. The full proceedings and the travaux preparatoires are
not always freely available from the organizations, though the latter are often edited and
published commercially with commentary (e.g., Detrick 1992). Where international agree-
ments are opened for signature, background information on their drafting is found in the
documentation of the committee where it was considered. Draft agreements may be addressed
at one of the General Assembly main committees or at an ad hoc committee. While the extent
of the information available will vary, it is readily available online via UNBISNet.

Other IGOs function as forums for the negotiation of international agreements. For the
most part, the records of the proceedings leading up to their draftings are accessible, although
the full record of the negotiations may be difficult to acquire. Certain treaties are negotiated
entirely on camera, and the public record is only a reflection of the outcome. Normally, the
parent body approves agreements before being opened for signature. UNESCO treaties, for
instance, are approved by the General Conference, and ILO conventions by the International
Labour Conference. Most specialized agencies of the UN follow this pattern, and many have
built robust gateways to their treaties. The World Intellectual Property Organization’s WIPO
Lex (http://www.wipo.int/wipolex) and the ILO’s ILOLEX (http://www.ilo.org/ilolex) are
two of many examples. Unfortunately, not all IGOs follow this policy. It may be challenging
to research the history of an international agreement, particularly if the agreement is rela-
tively old and the organization’s documentation was not widely distributed at the time.

Intergovernmental organizations normally serve as depositories of treaties negotiated
under their auspices and will provide the researcher with information regarding status, signa-
tories and other matters, as described in articles 76—8 of the 1969 Vienna Convention on the Law
of Treaties (UN, Treaty Series, Vol. 1155: 350-52). Many multilateral treaties designate the UN
secretary-general as the depository. The UN Oftfice of Legal Affairs maintains a comprehen-
sive gateway to the texts of treaties deposited with the UN, and to the status of treaties for
which the organization carries out the duties of a depository. Formerly, notifications were
collected and published annually, but the UN Treaty Collection website is now updated with
virtually no delay. Other IGOs provide a similar service. WIPO Lex and ILOLEX make the
determination of status a simple matter, as does UNESCO’s Legal Instruments gateway
(http://www.unesco.org).

In certain cases, mechanisms have been established to address breaches of states’ obliga-
tions under the terms of an international agreement. The WTO’s Dispute Settlement Body is
an example of one established to settle disputes between states which are parties to the WTO
agreements, as is, to a lesser extent, the Human Rights Committee, established by the First
Optional Protocol to the International Covenant on Civil and Political Rights to hear indi-
vidual complaints over ICCPR violations. For the most part, this documentation is easily
found and access is restricted only for purposes of confidentiality.

International technical and standards setting bodies

Many IGOs work to establish technical and other standards that, though they are not legally
binding agreements, are subsequently adopted with or without modification. For the most
part, these standards are issued by international technical organizations and their location is a
matter of determining which IGO possesses the appropriate expertise. For example, the
International Civil Aviation Organization has established a number of standards as Annexes to
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the Convention on International Civil Aviation. Annex 4, for instance, contains a set of standards
and recommended practices for the production of aeronautical charts.

The International Telecommunication Union (ITU) is especially active in this area.
The organization’s Telecommunication Standardization Sector (ITU-T) and its
Radiocommunication Sector (ITU-R) produce a series of standards covering information and
communication technologies infrastructure and the management of the radio-frequency spec-
trum and satellite orbits (ITU-T Recommendations are available at: http://www.itu.int/itu-t/
recommendations/index.aspx). For the most part these are freely available electronically, but
not all IGOs adopt this policy. Access to the Universal Postal Union’s technical documentation
is restricted to its member-states’ postal authorities, and thus while one can purchase some
UPU general publications, the documentation issued by the agency’s deliberative bodies and
Secretariat are largely unavailable.

Environment and climate change: UNEP and IPCC

Since 1972, the UN Environment Programme (UNEP) has been instrumental in working
toward the formation of international environmental agreements and policy, such as the
establishment, with the World Meteorological Organization, of the Intergovernmental Panel
on Climate Change (IPCC). The IPCC is a scientific intergovernmental body charged with
assessing the global effects of climate change. It is noted for its scientific Assessment Reports;
the first one led to the establishment of the United Nations Framework Convention on
Climate Change (UNFCCC). This framework treaty was completed at the UN Conference
on Environment and Development (UNCED) in 1992, and led to the eventual ratification of
the Kyoto Protocol (1997), the first international agreement to set binding targets for the
reduction of greenhouse gases for developed countries.

The IPCC publishes modest amounts of documentation, including records of plenary and
working group sessions and expert meetings (http://www.ipcc.ch). But the UNFCC, as a
UN Treaty Body, produces significant quantities of documentation. These are included in the
UN documents system, and bear the UN “FCCC” symbol. Researchers interested in the
compliance of countries signatory to the treaty may consult National Communications covering
all aspects of country implementation, and National Adaptation Programmes of Action, or plan-
ning documents for developing countries. UNEP documentation is best located by consulting
sections on the UNEP website for its governing bodies, including its Executive Office and
Governing Council. Its documentation is included within the UN documents system and
may be found on the Official Document System and UNBISNet. Official documentation
bears the UNEP document symbol; for example, UNEP/GC.26 indicates a document issued
at the 26th session of its Governing Council. UNEP also collaborates with other IGOs on
databases like ECOLEX (http://www.ecolex.org), an international gateway to environ-
mental law in partnership with the FAO and the International Union for Conservation of
Nature.

International documentation in the digital era

While the Internet has largely overcome the former physical obstacles facing users of IGO
information, two significant barriers remain. First, IGO documentation still remains infor-
mation created for internal use by organizations in the exercise of their functions. A search
for information in the context of the IGO’s structure and activities will thus be much more
successful. Second, the breadth of IGO activities and the sheer numbers of documents they
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produce pose challenges; notably, determining which agency to consult for information. It is
therefore important that the user first asks “Who cares about the topic at hand?” The answer
will frequently involve an identification of an organization’s area of competence, its interests,
and the composition of its membership. Once these matters have been resolved, and despite
the peculiarities of the organization’s informational structure, the user will be able to make
fuller use of IGO information.

Recommended for further reading

Fetzer (1978), Griffiths (2008), Hajnal (1997-2001), and Louis-Jacques and Korman (1996).
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3

Data sets and quantitative
research in the study of
intergovernmental organizations

Erik Gartzke and Christina Schneider

The past half-century has seen a dramatic rise in both the number of intergovernmental
organizations (IGOs) and participation levels by states and other actors. This exponential
growth has been tracked increasingly through the collection and analysis of quantitative
data. Some data collections can be divided according to the major subfields of international
relations (security, international political economy), while others focus on key institutions:
the United Nations (UN), the European Union (EU), the International Monetary Fund
(IMF), and the World Trade Organization (WTO). Much less attention has been devoted to
collecting data on minor IGOs, or to specialty organizations, which are no doubt worthy of
additional scrutiny. In addition, very few large data collection efforts exist for regional
organizations (with the notable exception of the EU), or for international non-governmental
organizations.

The most integrated database on IGOs is the Correlates of War (COW) IGO data set
(http://www.correlatesofwar.org). This chapter focuses on a description of this database as
well as a discussion of applications of this database in the academic literature. Our main
goal is to provide a summary of the insights that have been gained from analyzing the
COW IGO data set. We then briefly summarize other data sets that are specific to
important individual IGOs such as the UN, IMF, WTO, and World Bank. Based on these
insights, we outline areas of possible data collection or where data sets could be exploited for
further analysis. We conclude by noting both the successes of this literature and challenges
to growth.

Correlates of War international governmental organization data set

The broadest data on IGOs come from the Correlates of War project (Pevehouse et al.
2004).

Wallace and Singer (1970) provide a description of an early version of these data. Due to
the two-phase collection effort, these data are available in five-year intervals from 1815 to
1965 and annually from 1965 to 2000. There are three versions of these data, corresponding
to different units of analysis (the IGO, the IGO-state, and the IGO-dyad). The IGO data list
each IGO that existed for every year in the data set. In the second version of these data, an
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observation represents a country year, with a count of the number of IGOs in which the state
was a member in a given year. The final version, dyad years, consists of a count of IGOs in
which dyad members share joint membership.

A number of studies have applied these data to various questions both within and beyond
the scope of international institutions.

Inter-state peace and conflict

The core use of the COW IGO data is in studying international security. Singer and
Wallace (1970) offer a series of bivariate statistical tests to analyze the effect of IGOs on war
onset. This first foray into quantification of the effects of IGOs ended in disappointment, as
IGOs did not appear to reduce war, though the authors admit that the measures involved
are crude.

Evidence of a statistical relationship between IGOs and peace has been slow to materialize.
Jacobson et al. (1986) evaluate a functionalist perspective on international cooperation,
asserting a general relationship between the number of IGOs and the absence of war in the
international system. As the authors state: “Functionalist predictions are upheld.” While
optimistic in broad strokes, the study’s methodology is unable to demonstrate that it is the
members of IGOs that are responsible for (or experiencing) a reduced propensity of war.
Similarly, Domke (1988) finds that there is no significant relationship between IGO
membership and inter-state war, though his decision to break down the analysis to individual
years biases against finding such a relationship.

Interest in the pacific consequences of IGOs was revitalized by the democratic peace
theory (Doyle 1986; Maoz and Russett 1993; Russett 1993). Theories and evidence that
initially concentrated on liberal domestic politics eventually expanded to encompass the
effects of deliberative institutions on the international level (Russett et al. 1998; Oneal and
Russett 1999). Russett and Oneal (2001), along with co-authors, compiled a series of studies
crediting a liberal “triad” of democracy, cross-border trade, and IGOs with promoting inter-
national peace. Despite repeated tests, the association between IGOs and peace is certainly
the shakiest of the three relationships in Oneal and Russett’s Kantian triad. As Gartzke et al.
(2001) point out, under certain conditions, joint IGO memberships are associated with
increased conflict. This is at least partly due to over-aggregation. Studies using the COW IGO
data have generally relied on the count of joint IGO memberships, assuming in effect that all
IGOs are the same. Boehmer et al. (2004) relax this assumption, testing a theory that only
institutionalized IGOs are likely to affect conflict behavior. It is easy to conflate variation in
the diplomatic activity of states with the effects of IGOs. Major power disagreement also
makes these organizations less effective at promoting peace.

Given the controversy, researchers have sought new ways to evaluate the relationship
between IGOs and conflict. Chan (2005) analyzes whether the number of IGO memberships
affects the conflict behavior of the great powers. Using general dispute initiation instead of
bilateral Militarized Interstate Disputes (MIDs), he finds that increased IGO membership
promotes increased great power MID initiation, with France being the only exception.
States are also more likely to join more IGOs in the wake of an intense period of conflict.
Crescenzi et al. (2008) review the effect of cooperation on conflict onset between states.
Decisions by both members of the dyad to join the same IGOs in the same year are treated as
a cooperative shock. The authors find that this cooperative shock in politically relevant dyads
decreases the likelihood of conflict, but that joint joining has no effect on conflict in the
sample as a whole.
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Kalbhenn (2011) explores the effects of interactions between liberal domestic politics and
international institutions using shared river basins as an issue of cross-border governance. The
greater the number of joint IGO memberships, the lower the conflict in border-crossing
basins. However, IGO membership does not affect water quantity very much. On the back
end of conflict processes, Shannon et al. (2010) find that joint IGO membership reduces the
duration of conflict, but not the likelithood of conflict onset (even in fatal disputes). IGO
effectiveness also varies depending on the organization’s informational or commitment role.
Hansen et al. (2009) use the Issue Correlates of War (ICOW) data to measure conflict in the
western hemisphere. The authors find that IGOs are more likely to facilitate agreements if
they are institutionalized, when they have more democratic members, and if they use binding
conflict management techniques.

Pevehouse and Russett (2006) argue that the effect of IGOs on peace is less equivocal
when democracies are involved. The more IGOs are composed of democracies, the less likely
it is that states in a dyad will engage in fatal MIDs. Joint IGO membership does not have an
effect once joint membership in democratic institutions is controlled for (EU membership
status is also controlled for in the analysis). Shannon (2009) uses the Boehmer et al. (2004)
data to identify IGOs with a charter that is primarily security-oriented and the Multilateral
Treaties of Pacific Settlement (MTOPS) data to update the list of these institutions. She finds
joint membership in peace-brokering IGOs increases attempts to settle disputes peacefully.
However, joint membership in security IGOs does not have an effect on bilateral attempts
when controlling for shared interests, regime type, and the history of such claims. On the
other hand, joint membership encourages settlement through third parties.

Researchers have increasingly shifted from asking “whether IGOs matter” for peace, to
“which IGOs matter.” Haftel (2007) develops a new data set on institutional design of regional
integration agreements (RIAs). He finds that more diverse and intense economic activity and
regularly scheduled meetings are associated with a decline in member conflict behavior.
McLaughlin Mitchell and Hensel (2007) look for contexts where IGOs are particularly chal-
lenged with keeping the peace. The authors identify contentious issues using the ICOW
database, and then assess the effect of IGOs, both as active conflict mediators and as passive
membership organizations, in defusing and resolving contentious issues.

Given the growing evidence of indirect effects of IGOs, researchers have also been
drawn to the methodology of networks to try to unravel causal mechanisms.! Dorussen
and Ward (2008) attempt to demonstrate that the effect of IGOs on international stability
is not necessarily a direct effect of individual memberships. Using network analysis, they
show that indirect linkages through IGOs are an important substitute for direct diplomatic
ties. Ingram et al. (2005) use network analysis and the COW IGO data to show that trade
flows between states increase with the strength of IGO ties between countries. Interestingly,
the apparent effect of IGOs on trade is not limited to organizations with an economic
mandate, though IGOs with strong institutional structures have a larger effect in promoting
trade than minimally institutionalized IGOs. The authors attribute this effect to identity
formation.

Global governance

Whereas the bulk of research utilizing the COW IGO data set focuses on conflict behavior,
a variety of studies have used the COW IGO data to examine the relationship between
IGO membership and global governance. Bernauer et al. (2010) assess both domestic and
international determinants of the ratification of global environmental treaties. They find that
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countries that are more involved in IGOs tend to join more international environmental
agreements. Generally, international factors (IGO membership, treaty ratification) have a
stronger effect than domestic factors (income, democracy). Looking at a large number of
variables, Neumayer (2002) finds evidence that democracies take more actions associated
with environmental commitment. However, democratic performance is no better in terms of
environmental outcomes. Similarly, Spilker (2011) shows that whereas democracies do not
exhibit better environmental behavior, IGO membership can often lead to reduced
pollution.

Greenhill (2010) analyzes the effect of IGO membership on socialization toward human
rights. He finds that the human rights standards of IGO partners influence a country’s human
rights performance. The specific make up of IGOs (in terms of human rights records of their
member-states) is actually more important than the nature of the IGOs themselves. Bearce
and Bondanella (2007) take the notion of socialization one step further, arguing that coun-
tries with common IGO memberships tend to converge toward similar worldviews. Using
data on voting patterns in the UN, they find that states with more joint IGO memberships
tend to vote more similarly in the UN General Assembly over time, suggesting that nations
with many international ties are being socialized by their memberships.

Intergovernmental organizations and democratization

Given modern trends, organizational mandates, and the normative context, it seems obvious
that IGOs would serve as an important force motivating democratization in the international
system. Pevehouse (2002a) seeks to identify the effect of IGO membership on democratiza-
tion. He argues that IGOs with higher democratic density are more likely to be associated
with liberal transition. His measure uses the average POLITY democracy score (Jaggers and
Gurr 1995) of the most democratic IGO in which a given state is a member. Membership in
democratic IGOs is shown to increase the likelihood of a transition to democracy. Interestingly,
this does not appear to be the case for regional IGOs. As Pevehouse (2002b) shows, regional
IGOs are not associated with an increase in democracy, but they are associated with the dura-
bility of national efforts to liberalize. Pevehouse (2005) echoes and expands on this premise,
arguing that regional IGOs serve as a major commitment mechanism, allowing domestic
leaders to make more credible claims to liberalize.

Torfason and Ingram (2010) argue that the network of IGOs diffuses democratic norms
and transmits information among democratic members. They find that democracies have
more influence in the IGO network than autocracies. Their evidence also supports the claim
that networks diffuse democracy, accelerating the shift to democracy among those states
heavily engaged in the IGO network. Donno (2010) explores the issue of reinforcement of
existing democratic norms. Examining reports of election violations in the sample of COW
IGOs, she finds that enforcement varies with importance, but that observers and the content
of their reports influence IGO sections and enforcement.

The determinants of IGO membership

Scholars have devoted increasing attention to explaining IGO membership. Rey and Barkdull
(2005) use the Singer/Jacobson version of the COW data to evaluate the effect of democracy
on joining IGOs. They find that states with more competitive party systems and multiple
legislative chambers tend to join a greater number of IGOs. Less competitive party systems
with unicameral legislatures and low per capita gross domestic product tend to decrease IGO
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memberships. Mansfield and Pevehouse (2006) also seek to identify why states accede to IGO
membership. States that experience a democratic transition over the past five years tend to
have about 20 percent more IGO memberships than states that did not undergo regime
change. Autocratizing states are less likely to join IGOs than states with stable regimes, while
democracies are more likely to join IGOs. Major powers and former communist countries are
also more likely to join IGOs, while states involved in MIDs display a lower propensity to
become IGO members. Eroding hegemony seems to stimulate more IGO joining.

Manstield and Pevehouse (2008) explore additional determinants of IGO accession. They
argue that democratizing states have more reason to join standards-based and economic IGOs
than political organizations, given the value of these organizations as commitment devices for
domestic democratic politicians. They find that democratizing countries are more likely to
enter economic, political, and standards-based organizations than stable autocracies. The
influence of democratization on IGO joining also appears to be independent of stability.
These effects are declining: As a state joins more IGOs of a given type, it enters fewer IGOs
of the same type, but more IGOs of different types. Finally, Mansfield et al. (2008) look at
the effect of domestic factors on membership in regional international agreements. While
democracies are generally more likely to join RIAs than non-democracies, those with more
veto players are relatively less likely to become members. The level of integration serves to
magnify the effect of veto players: more integrated RIAs have fewer democratic members.

Boehmer and Nordstrom (2008) ask why countries become joint members in certain
IGOs but not in others. They differentiate between levels of institutionalization, and between
economic and security organizations, finding that dyads that are economically dependent or
democratic and at peace are more likely to join highly institutionalized IGOs. MIDs have a
modest effect in reducing the likelihood of joint IGO memberships. Economic development
and alliances increase joint IGO memberships. Trade ties are the most important determinant
of joint IGO membership. At the same time, IGO joining by non-democracies remains some-
thing of a mystery (Rodgers and Volgy 2009), particularly given pressures to conform.

Where most research addresses IGO joining, some studies have branched beyond this.
Shanks et al. (1996) explore both the growth and demise of IGOs along five dimensions.
While aggregate IGO counts have grown, many are also “set aside.” As Shanks et al. (1996:
594) state, “only two-thirds of the IGOs that existed in 1981 were still active in 1992.” Second,
emanations (where existing IGOs create new organizations) are an important source of IGO
formation. Third, evolution has resulted in the population of IGOs shifting over time. Newer
organizations allocate membership differently. Fourth, membership patterns vary both across
countries and over time. In some cases, states belonged to fewer IGOs in the 1990s than previ-
ously. Finally, the end of the Cold War led to new IGO formation that reflected reduced
international competition. Surprisingly, Shanks et al. (1996) find that countries that are autoc-
ratizing (i.e., becoming less democratic) tend to have more IGO memberships. The age of a
country and its development are associated with an increase in IGO memberships. Ingram and
Torfason (2010) also address the determinants of IGO termination. They show that IGOs that
are dependent on major powers suffer a much higher rate of organizational demise than IGOs
which are not. Interestingly, IGOs that help to promote trade, democracy, and peace do not
survive longer than those serving other functions.

Examples of organization-specific data sets

Whereas this chapter focuses on the COW IGO data set, other data collection efforts
are worth mentioning, particularly because they provide important ideas about potential
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future avenues for the data collection and analysis efforts within the COW IGO
framework.’

United Nations

The most widely used database within the realm of the UN records roll-call votes from the
UN General Assembly (UNGA) from 1945 to the present.” One arm of quantitative research
involves the effect of UNGA voting on the level of international cooperation. Gartzke (1998,
2000, 2007) uses the similarity of UNGA vote patterns to argue that it is interests, and not
institutions, that are primarily responsible for democratic peace. UNGA votes are widely
used as a measure of variation in inter-state interests. As Voeten (2012: 12) notes, “indicators
based on UN votes have now become an almost obligatory ingredient in models that explain
bilateral and multilateral lending, international conflict, and a host of other outcomes.” Other
measures of international interests use alliance data (Bueno de Mesquita 1981; Bueno de
Mesquita and Lalman 1992) or counts of IGO portfolios (Maoz et al. 2006).

Another arm of quantitative research involves the effects of major IGOs (in particular the
UN) on domestic public opinion. Chapman and Reiter (2004) and Chapman (2009) show
that the US president can demonstrate international support by obtaining approval from the
UN Security Council (UNSC). Tingley and Tomz (2012) use an experiment to assess the
causal pathways between UNSC resolutions and popular support. In contrast to the claim that
UN resolutions signal quality or reflect international material support, the authors find that
resolutions serve as commitments, causing publics to back military uses of force abroad.

Important questions remain about the origins of national interests, and how they are trans-
lated into voting in the UNGA or UNSC. Alker (1964) and Alker and Russett (1965) were
among the first to apply UNGA roll-call vote data to study international politics. They used
factor analysis to identify coalitions and cleavages among voting members. Kim and Russett
(1996) use an updated version of the UNGA roll-call data to argue that the Cold War, in
which an East=West divide was dominant, had been re-shaped by a North—South split. Voeten
(2000) applies the NOMINATE scaling technique to evaluate UNGA roll-call vote data. He
finds that the post-Cold War world actually remained uni-dimensional, with the US and its
partners standing against all other states. Regime type and wealth are also determinants of
UN vote patterns. Hagan (1989) goes further, using data on regime change in 87 developing
countries to show that realignments in the UNGA are often tied to domestic transitions.

Studies of UN voting have been criticized for not paying sufficient attention to the manip-
ulation of votes. In particular, powerful nations may be able to “purchase” roll-call outcomes.
Early studies produced contradictory evidence of vote buying in the UNGA (Rai 1972, 1980;
Kegley and Hook 1991; Sexton and Decker 1992). Wang (1999) finds that US foreign aid
influenced politically important UNGA votes in a sample of 65 developing countries in the
1980s and 1990s. Kuziemko and Werker (2006) estimate the value to a state of obtaining one
of the ten temporary seats on the UNSC. Dreher et al. (2008) examine the benefits of UNSC
membership in terms of World Bank loans. Temporary UNSC membership does increase the
probability of success in obtaining funding from the World Bank, though UNSC influence
of this kind does not seem to increase the size of the loans obtained.

World Trade Organization

The WTO, and its dispute settlement procedure, provides an ideal laboratory to empirically
analyze questions of compliance and enforcement of cooperation in international institutions.
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Over time, scholars have collected a database of several hundred General Agreement on
Tarifts and Trade/WTO disputes, starting with the initial data collection efforts by Hudec
(1993). This initial database was substantively revised and reformatted by Reinhardt (1996)
and subsequently supplemented by Reinhardt (2000), Busch (2000), and Busch and Reinhardt
(2003, 2006).* The database incorporates information on over 600 bilateral disputes from
1948 to 2000. In addition, the database includes information on the dispute escalation, policy
outcomes, compliance with the rulings, and other factors of interest for analyzing enforce-
ment of cooperation within the WTO. In a recent data collection effort, Busch et al. (2009)
collected data on the legal capacity of WTO members using a 48-question survey. Many
scholars have used these data to analyze important questions such as who initiates disputes,
and why are some disputes never resolved whereas others never reach the formal stage. Busch
and Reinhardt (2002) and Davis (2012) provide excellent overviews of the insights that have
been drawn from these data.

International Monetary Fund

Data collection efforts in IMF research have focused primarily on the determinants of IMF
lending, conditionality choices, and borrower performance. Vreeland (2003) provides data on
the number of years a country is in an IMF program and the time a country negotiates a
program.® Gould (2003, 2006), Dreher and Jensen (2007), and Copelovitch (2010a, 2010b)
provide measurements of IMF conditionality operationalized as the number of conditions
imposed for each IMF loan. For example, Copelovitch (2010a) collects data of 197 non-
concessional IMF loans to 47 countries from 1984 to 2003 using IMF archival documents to
measure loan size as well as the number of conditions for each loan. He distinguishes “hard”
and “binding” conditions from “soft conditions.” Stone (2008, 2011) proposes a different way
of measuring the scope of IMF conditionality, using quantitative macroeconomic perform-
ance criteria and structural benchmarks as reported in the IMF’s Monitoring of Agreements
Database. The database codes conditionality in 19 categories, ranging from fiscal and mone-
tary policy to exchange rate restrictions and structural reforms. Stone’s measure of scope is
operationalized as the number of categories of conditions subject to test in a particular review.
With these data, Stone demonstrates how the US is able to continue to wield disproportionate
power in the IMF, despite waning contributions, by combining formal and informal mecha-
nisms. Finally, some effort has gone into providing adequate measures for borrowers’ compli-
ance. Dreher (2003) measures performance as a binary variable that takes one if'in a particular
year at least 25 percent of the amount which would be available for that year under equal
phasing remains undrawn. He uses these data to analyze the effect of elections on IMF
program interruptions. Using these data, scholars have addressed various questions, such as
the influence of powerful states, preference heterogeneity, and agency behavior on IMF
lending and conditionality. Copelovitch (2010a, 2010b) provides a detailed summary on the
quantitative literature on this question, and Vreeland (2007) conducts a meta-analysis of data-
based studies of the IMF, offering a criticism of some IMF lending practices and the influence
of major powers.

World Bank and other multilateral aid institutions

Research on the World Bank and other multilateral aid institutions has long relied on the
Organization of Economic Cooperation and Development’s International Development
Statistics to analyze aid commitments and disbursements from various regional and multilateral
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development banks, including the World Bank. In a recent effort, Tierney et al. (2011)
provide a more comprehensive data set on bilateral and multilateral aid flows. Both data
sets have been used to address a variety of interesting questions related to economic
development, and provided important insights for our understanding of multilateral aid
allocation decisions (see, for example, Milner 2006; Hicks et al. 2008; Lyne et al. 2009;
Schneider and Tobin 2012a). In addition, in an attempt to enable the comparison of various
multilateral aid institutions, McLean (2012) and Schneider and Tobin (2012b) collect data on
contributions to and allocation of a number of multilateral aid institutions in order to
understand why governments delegate resources to a variety of IGOs with often overlapping
goals.

Future applications of quantitative data on IGOs

While much has been achieved in the initial exploitation of the COW IGO data, some
important questions remain. Perhaps the greatest question of all remains the effects of IGOs
on peace. A major source of ambiguity is the over-aggregation of the indicator itself. Counts
of these data pose the risk of an ecological fallacy: Identifying relationships in populations
does not mean that one can infer efficaciousness for individual organizations or memberships
(Robinson 1950). Research using these data has generally not disaggregated these data.®
Inferences meant to reflect the effects of IGOs in conflict are actually demonstrating the
effect of accumulating memberships. Given the high variation in membership levels among
countries, it is very likely that the factors that lead states to join more IGOs may themselves
be responsible for variation in conflict behavior. This has already been shown in the case of
countries that are more active in the international system. Future research should seek to
disaggregate the effects of IGOs on various dependent variables. The data collected on
individual IGOs, as summarized here, provide a useful starting point for this.

The existing efforts in data collection for specific IGOs provide further ideas for the
development and application of the COW IGO database. Whereas much effort has been spent
on analyzing the effectiveness of IGOs on promoting peace, there is less understanding about
the effectiveness of IGOs in their own fields. Based on the ongoing efforts to provide more
fine-grained codings in respect of IGO characteristics and policy fields, future research could
gain insights about IGO effectiveness using comparative methods.

Scholars of the IMF, the World Bank, and the WTO often focus on the effects of bargaining
power on policy outcomes. Most of this work relies on either the influence of the most
powerful member-states, such as the US (Stone 2008), or on the influence of a group of
powerful states (Copelovitch 2010b). More fine-grained analysis requires the collection of
data about the informal and formal bargaining power of individual member-states. Much
of this work has already been completed in EU research, and scholars have used these
measures of power to analyze various questions related to formal and informal bargaining
inputs and outputs in the EU (Carrubba 1997; Rodden 2002; Thomson et al. 2006; Slapin
2008; Aksoy 2010; Schneider 2011, 2012; Schneider and Tobin 2012a). This research could
serve as a guide for future data collection efforts that result in a comparable data set of
bargaining power in IGOs.

Another interesting question that has only been explored partially is the development
and existence of IGOs in various issue fields that often have overlapping or even
similar goals (Raustiala and Victor 2004; Alter and Meunier 2009). Some research discusses
the beneficial effects of such regime complexes. For example, Schneider and Tobin (2012b)
argue that it gives governments the ability to diversify the risks of delegation. Whereas these
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studies provide explanations that are specific to particular issue fields, the COW IGO data set
could provide the foundation for future data collection that makes it possible to answer
such questions.

While much has been accomplished in terms of methodological sophistication, there
remains room to refine analysis of key relationships through better theory and estimation
techniques. In particular, little has been done to date to mate formal theoretical models with
tests of hypotheses about international cooperation using COW IGO data and other sources.
Given the compatibility of these data with other data sets, and the extensive use of formal
modeling in the general conflict literature, this would seem to be an obvious course for
future research. A related but more general challenge involves endogeneity. Studies to date
explore the effects of IGOs on democracy, peace, and global governance, and of democracy
and other variables on the tendency for states to join IGOs. Estimating these relationships
separately is likely to bias apparent effects: Democracy both influences and is influenced by
international institutions. Future research must tackle these challenges in order to provide
more conclusive statements about the relationship between IGOs and international cooperation
and conflict.

Recommended for further reading

Bearce and Bondanella (2007), Kuziemko and Werker (2006), Stone (2011), Torfason and
Ingram (2010), and Voeten (2000).

Notes

1 Beckfield (2008) applies network analysis to the COW IGO data, finding that the structure of ties
among organizations implies important challenges to major sociological theories of the organiza-
tion of international affairs. Previous theoretical work on IGOs and even data-driven research
underestimated the extent to which IGOs exhibit structural inequality.

2 European Union research has provided particularly important insights into the possibilities for data
collection on IGOs more broadly. For example, the Decision-making in the European Union
(DEU) data set (https://easy.dans.knaw.nl/ui/datasets/id/easy-dataset:31896) measures the policy
positions of member-states, the Commission, and the European Parliament on 70 legislative
proposals adopted between 1999 and 2001 (Thomson et al. 2006). Similarly, Warntjen et al. (2008)
collected data on the ideological composition of governmental coalitions in the Council of
Ministers. We do not attempt to summarize data on regional organizations here.

3 See Strezhnev and Voeten (2012) for the codebook.

4 Note that there does not exist one integrated data set as the different efforts focus on different time
periods.

5 Abouharb and Cingranelli (2009) updated the dataset.

6 For an exception, see Gartzke et al. (2009).
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Data and analyses of voting
in the United Nations
General Assembly

Erik Voeten

Voting in the United Nations General Assembly (UNGA) has attracted scholarly attention
right from the United Nations’ (UN) inception. Renowned scholars such as Hayward
Alker, Robert Keohane, Arend Lijphart, John Mueller, and Bruce Russett made their early
marks with analyses of UN voting. These early studies viewed the UNGA as an arena in
which broader patterns of behavior in world politics could be observed. Inspired by
the behavioral revolution and methodological advances in the study of roll-call voting,
these studies sought to identify voting blocs and dimensions of contestation in world
politics.

In the 1970s this research program came under fire from scholars who argued that it was
methodologically rather than conceptually driven and that it provided little justification for
focusing on the UNGA as a microcosm for world politics (Keohane 1969; Alger 1970; Riggs
et al. 1970; Dixon 1981). Robert Keohane (1969) accused studies of UN politics of suffering
from the “Mount Everest syndrome,” arguing that the UN is studied because it is there,
without asking relevant and important theoretical questions. Arguably, the UN also had
become a less significant venue by the 1970s and suffered from what Ernst Haas (1983) called
“regime decay.”

Consequentially, the study of the UN was put on the backburner. A good indicator is
the number of articles published in the primary sub-disciplinary journal, Infernational
Organization (I0), as well as the primary journal for the entire discipline, the American Political
Science Review (APSR). Riggs et al. (1970) counted 247 articles in IO, and 16 in APSR from
1950 to 1969 whose main topic was an investigation of some aspect of the UN. In the 1970s,
32 articles on the UN appeared in IO and four in the APSR. Between 1980 and 2000
only eight articles that explicitly investigated the UN were published in IO, whereas
the APSR had not published an article with the UN as a main topic of investigation
since 1976, until the Doyle and Sambanis (2000) study of the effect of peacekeeping
operations.

The 2000s saw a return of interest in the UN, especially its peacekeeping functions and
the Security Council. This did not lead to renewed attention for UNGA voting patterns,
aside from a few exceptions (Kim and Russett 1996; Voeten 2000). Yet UNGA voting data
began to be used for an entirely different purpose: to construct indicators of similarity in
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“state preferences.” Since 1998, there have been over 50 published studies that use an indi-
cator based on UN votes as a dependent variable and more commonly as an independent
variable. Scholars have used these indicators to examine the impact of shared interests on the
likelihood of inter-state disputes (e.g., Gartzke 1998), the distribution of foreign aid (e.g.,
Alesina and Dollar 2000), and the lending behavior of the World Bank and the International
Monetary Fund (Thacker 1999). Others used UN votes as dependent variables to answer
research questions such as whether socialization through intergovernmental organizations
leads to convergence in member-state interests (Bearce and Bondanella 2007), whether the
European Union has started to form a cohesive foreign policy (Drieskens 2010), and whether
the United States (US) is starting to get increasingly isolated on foreign policy issues on
which it has lobbied (Voeten 2004).

This chapter reviews the usage of UN voting data for both purposes: analyses of voting
blocs and the construction of indicators of the common interests of states. I argue that studies
that use UN voting data to measure common interests pay insufficient attention to the content
of UN votes and use inadequate methods to construct indicators of interest similarity. I show
how ignoring (changes in) the UN’s agenda and dimensions of contestation can lead to serious
biases. Before delving into substantive applications, I briefly describe the existing data, which
now range from 1946 to 2011.

Description of United Nations voting data

The most recent UN voting data set was assembled by Anton Strezhnev and Erik Voeten
(2012) but it contains data collected by many scholars. The first source is the Inter-university
Consortium for Political and Social Research’s United Nations Roll Call Data, 1946—1985 data
set (ICPSR 1982), which is itself a collection of various data gathering efforts. The Strezhnev—
Voeten data set uses only non-unanimous plenary votes, although the ICPSR data also
include information about Committee votes for the first 29 sessions of the General Assembly
(but not thereafter). The Strezhnev—Voeten data include votes from emergency special
sessions, such as on Hungary or the Suez Canal crisis.

The data after 1985 come from various updates from Soo Yeon Kim and Bruce Russett
(1996), Erik Gartzke and Dong-Joon Jo (2002), and Erik Voeten (2000) up to the latest
release from Strezhnev and Voeten (2012). Unfortunately, these newer data do not include
failed votes on resolutions nor do they include votes on paragraphs and amendments. Such
votes have become somewhat rare in the modern UN era, but they do occur and can be quite
important (with paragraph votes the most common)." Unfortunately, records of these votes
are also more difficult to locate. An update is being prepared to include such votes, but these
data are not yet available at the time of writing.

The Strezhnev—Voeten data include 5,140 votes in 65 UNGA sessions. States are recorded

EEINT3

as either voting “yes,” “abstain,” or “no.” The predominant view in the literature is that these
choices should be treated as ordinal in that a “no” vote is a stronger signal of disapproval than
an abstention. States can also be absent from the UNGA. Unfortunately, many studies confuse
absences and abstentions, suggesting that absences are indications of disapproval of a resolu-
tion. A more realistic interpretation is that most absences have other causes, such as govern-
ment turnovers that lead to states temporarily having no UN delegation. Indeed, in 68 percent
of cases where a state is absent, it will also be absent on the next roll call on the agenda. This
is inconsistent with a view that absences are generally protests against specific resolutions.?
Confusing absences with abstentions could lead to serious biases given that absences are

common (9 percent of observations, compared to 12 percent abstentions and 7 percent no
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Figure 4.1 Issue areas of contested UN General Assembly votes, 1946-2011

votes) and correlated to structural factors such as civil wars or coups that could influence
outcomes of interests.

The data also include information on the content of votes. First, the data identify those
votes that the US lobbied on, as identified by the US State Department publication Voting
Practices in the United Nations. Second, issue codes were assigned based on searches of the
descriptions of resolutions.

Figure 4.1 shows the distribution of issue areas across time. Time is based on sessions,
which usually run from September to December but occasionally stretch into the following
year. The year 1964 was not accounted for because there were no votes over a dispute
concerning the admission of Communist China.

There are a couple of striking patterns. First, Middle East issues have replaced colonialism
issues as the most dominant agenda item (although human rights issues challenge this predom-
inance in recent years). Often, about one-third of contentious UNGA votes concern the
Middle East, which really means the Israel-Palestine conflict. The dominance of colonialism
issues is even stronger in some years. This should be taken into consideration when evaluating
indicators based on UN votes.

Second, especially in the first 30 years, there are large annual shifts in the content of the
agenda. Thus voting coincidence between countries could rise or fall simply because the
agenda changes, without any change in state interests. Ignoring this issue in time series appli-
cations could lead to biased inferences, as these changes in the agenda could be endogenous
to outcomes. For example, violent conflicts tend to attract UN resolutions.
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Voting patterns in the United Nations General Assembly

The study of UN roll-call voting flourished in the 1950s and 1960s. The earliest study is Ball’s
(1951) study of bloc voting within pre-determined groups. Other influential studies are
Lijphart (1963), Alker (1964), Alker and Russett (1965), Russett (1966), Mueller (1967), and
Newcombe et al. (1970). Riggs et al. (1970) give an overview of this early literature.

Figure 4.2 plots ideal points derived from states’ UNGA vote choices for 1946—69 and
1970—85 respectively. These ideal points are estimated using W-NOMINATE (Poole
and Rosenthal 1997; see also Voeten 2000). Each resolution (not plotted) can be represented
by a cutting line, where the model expects countries on each side of the line to vote with
each other. The plots assume that countries have static ideal points in a policy space that has
a consistent meaning within the time period. This assumption is not always realistic. Yet
the plots provide a useful vehicle to explain the historical evolution of contestation in the
UNGA. I highlight points of departure from the static assumptions in the narrative.’
Nevertheless, the static models accurately explain over 90 percent of actual vote choices in
each period.

In Figure 4.2(a), the dominant dimension of UN voting separates the Soviet Bloc from the
US and the Western European states. This conflict had already taken shape in the first UN
sessions. The Soviet Bloc was isolated in the early days and almost always lost on Cold War
issues (Rowe 1969). Colonialism issues and South Africa occasionally caused rifts between
the US and its Western allies. Consequentially, the colonial powers rather than the US occupy
the most extreme Western position during this period.

During the first five years there was an important orthogonal dimension of contestation
concerning the issue of Palestine. Arab and most Asian countries opposed partition while the
West and East stood united in favor of partition, although this unity proved to be short-lived.
After Joseph Stalin’s death, the Soviet Union started courting non-aligned states and gener-
ally voted with the Arab states. The Middle East issue thus became part of the first dimension.
Nevertheless, the superpowers were still united on some North—South issues, such as their
opposition to making the UN a more supranationalist institution over which the superpowers
would have less control.

The early 1950s constituted a period in which the US actively and successfully used the
UN for its foreign policy purposes. The multilateral authorization of the Korea intervention
force and the 1950 Uniting for Peace Resolution that temporarily caused the UNGA to
surpass the deadlocked Security Council as the most important political institution in the UN
led even realists like Hans Morgenthau (1954) to hail the “new” UN as a useful mechanism
through which the US could achieve its national objectives by multilateral means. Initially
the Americans did not expect the end of the impasse over the admission of new members to
change this. After all, the US sponsored the admission of 11 of the new members admitted in
1955, whereas the Soviet Union sponsored only four.

Yet, the introduction of new member states increased demands to deal with the issue of
colonialism. The Soviet Union started to aggressively pursue the allegiance of the former
colonies. This challenged the US to choose between these newer states and their most impor-
tant allies, the “Old Europeans,” against whom the many anti-colonialism resolutions were
targeted. In the mid-1950s the US position was further removed from its European allies than
in any other period. Following the Western divisions during the Suez crisis and the failure of
the UN to act against the Soviet invasion of Hungary (despite a resolution condemning it),
many realists believed the compromises required for acting through the UN had become too
costly in comparison to the benefits of multilateralism (e.g., Morgenthau 1956; Hoffmann
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Data and voting in the UN General Assembly

1957). Consequently, the US increasingly voted with the Europeans on colonial issues from
1957 until President John F. Kennedy took office in 1961.

The year 1960 was a milestone year for the UN. Seventeen new nations joined the organiza-
tion, the UN embarked on a major peacekeeping mission to suppress the civil strife after the
independence of the Congo, and the UNGA adopted the landmark Declaration on the Granting
of Independence to Colonial Countries and Peoples. Soviet leader Nikita Khrushchev thought
the 1960 UNGA plenary meeting so important that he and all Soviet Bloc leaders traveled by
boat across the Atlantic to attend the meetings themselves (they stayed for four weeks). The big
prize was the allegiance of former colonies. Most African states initially adopted a centrist posi-
tion on the East—West conflict. Their internal divisions were along lines of colonial heritage.
The former French colonies, assembled in the “Brazzaville caucus,” were clearly distinct from
the former British and other colonies (the countries on the bottom of Figure 4.2A). Most of the
divisions between these groups were on issues that pertained to African affairs, in particular the
conflicts in the Congo and the partitioning of Rwanda and Burundi.

Many of the conflicts that divided countries in the 1960s had by now become familiar.
The issue of the representation of Communist China, for instance, continued to divide states
along East—West lines, with majorities against Beijing ranging from as large as 16 in 1963 to
an evenly split vote in 1965 (Boyd 1971). The issue would not be resolved until 1971 when
Beijing finally replaced Taipei as the official representation of China. The conflict in the
Middle East now separated states primarily along East—West lines. The Six-Day War in 1967
and the resulting controversies made it the principal source of conflict in the late 1960s. There
was still discord over the Congo, Korea, and other Cold War issues. Non-aligned countries
were divided on these issues (Van Staden and Stokman 1970). The Soviet Bloc and the West
persisted to vote together against the South on issues related to UN supranationalism, budget
issues, and certain questions of self-determination.

By 1970 a majority of UN members were not independent states at the UN’s inception.
States with only 10 percent of the world’s population and contributing only 5 percent of the
assessed UN budget could theoretically muster a two-thirds majority in the UNGA. These
developments made the UNGA a more difficult instrument for statecraft for both super-
powers. Neither superpower could count on reliable majorities, let alone the kind of super-
majorities necessary to authorize peacekeeping missions through the Uniting for Peace
Resolution. Consequently, there was virtually no UN involvement in Vietnam, Afghanistan
and other major conflicts in the 1970s and early 1980s.

The 1970s was also the period when developing countries increasingly perceived that to
use the UN to their advantage they should emphasize common causes and put more divisive
issues to the background. At a conference in Algiers in September 1973, they followed a call
by Mexican President Luis Echeverria Alvarez to strive for the creation of a New International
Economic Order (NIEO). The goals were to get more favorable terms of trade with devel-
oped countries, to receive more aid, to regulate investments of transnational companies, to
reschedule debt, and to change international organization such that organizations with equal
voting power, such as the UNGA, would have more authority. This essentially created a
‘third party’, commonly referred to as the Group of 77 (G77) or the Non-Aligned Movement
(see Iida 1988). Indeed, Figure 4.2(b) shows three fairly cohesive voting blocs with a largely
empty space between them. In the literature on the US Congress such empty channels are
seen as indicative of polarization, in the sense that they are indicative of voting behavior
where few cross party lines. The same can be said for this period in the UNGA, which was
heavily dominated by “partisan” attempts to set the agenda and maintain cohesion. This may
make votes in this period less useful indicators for preferences than in other periods.
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To maintain internal unity, the countries belonging to the non-aligned voting bloc
successfully ignored a number of divisive issues. For example, although the future of Burundi
had divided African nations in the 1960s, when the leading Tutsi minority slaughtered more
than 100,000 Hutus in 1973, the issue was mostly ignored in the UN. Nor did Asian countries
put much pressure on the UN to address the situation in Uganda where Idi Amin deported
virtually everyone of Asian descent in 1975. Moreover, it led to logrolls that probably under-
mined the effectiveness of the UN, most importantly the resolution that equated Zionism
with racism in 1975. Originally introduced as an amendment to the first UN Declaration on
the equality of women, it infuriated the Europeans and especially the Americans who, led by
Ambassador Daniel Patrick Moynihan, began a fierce battle to get the resolution rescinded.
They did not succeed until the Cold War had ended (1991). Most of the successes of the South
in achieving its goals, in particular regarding terms of trade and debt rescheduling, were
achieved outside of the framework of the UN (Mingst and Karns 1995). Within the UN, the
North—South conflict soon resulted in a stalemate (Doyle 1983).

In 1987, Pravda published an article in which Mikhail Gorbachev made a strong commit-
ment to the UN, a pledge he repeated in a speech to the UNGA. This unlocked opportunities
for a number of smaller peacekeeping missions and UN-instigated negotiations in contentious
conflicts such as those in Afghanistan, Angola and Namibia, and El Salvador, and the Iran—
Iraq war. In the UNGA, the disintegration of the Soviet voting bloc started in 1989 when
some Eastern European states, led by Czechoslovakia, shifted toward the West. The Soviet
Union followed in 1991 as Russia. Yet, subtle changes occurred before then (see also Figure 4.4
in the next section). By 1987 the Soviet Bloc was no longer furthest removed from the US.
Instead, this distinction belonged to Algeria, Angola, Cuba, Iraq, Libya, Syria, and Yemen.

Figure 4.3 shows the post-Cold War ideological structure in the UNGA. A model that
assumes that states hold static ideal points along a single dimension explains 94 percent of vote
choices on non-consensus UNGA resolutions in both the 1991-2000 and 2001-11 periods.
This ideological structure contains new elements but also resembles patterns of the Cold War
structure. The main exceptions to the stability are the Eastern European states, which
switched sides. Russia and the newly independent former Soviet republics now take a position
in between the West and the rest of the world. Their position resembles that of states such as
Turkey and South Korea. These are all states with strong ties to both the West and the non-
Western part of the world (but for different reasons).

Yet, the position of developing countries before the end of the Cold War is a very good
predictor of their position since the end of the Cold War (Voeten 2000). The Latin American
countries are still closest to the West, followed by a group of African and Asian countries. On
the ‘non-Western’ pole are the remaining communist states: Laos, North Korea, Vietnam,
China, and Cuba. But we also find states such as Afghanistan, Burma, India, Iran, Iraq, Libya,
Pakistan, Sudan, and Syria close to the extreme side of the first dimension of conflict. These
are not necessarily prototypical representatives of the countries that were seeking to establish
the NIEO in the 1970s and 1980s. They are states that challenge principles of political liber-
alism and the dominance of the US. This finding lends support for the thesis that a counter-
hegemonic bloc is forming among states that do not necessarily share many common interests
other than a common aversion to Western hegemony and the principles associated with that.
It is this common antipathy that determines vote choices over many global issues.

The liberal-non-liberal divide becomes more prominent in the 2000s (Figure 4.3(b))
when human rights issues become an increasingly prominent feature on the UN’s agenda (see
Figure 4.1). Whereas the right side of the policy space contained some liberal democracies in
the 1990s (e.g., India), it is now completely occupied by repressive dictatorships.

60



Data and voting in the UN General Assembly

1991-2000
1
[ ]
° o ©
A
[ ]
-5 ISR brg X X
FUSA ° S T8N XX xKEN
A..RUS ® 2 %.RA ﬁVg\l ,\%(?(NGA.IND
® + A&-G Vo A)()( *%GO X IRQ
0 - n RN acL E NAI UB
S B, o TR
+ CzEEs + mUKR < Tl{g’\,‘fcv AR
oo © x}&;‘d V]
5 A=A ecvp 8 par A0
° ®CHN
®
14 ®TUR
T T T T T
-1 -5 0 5 1
(a) West—Rest
2001-11
'| -
®
X CMR
[ ]
e
o M L X ><x
Ak ° A UGTA X
+ ] @AA 2 x§< e
£ A e KEN
S B
— PN
GBR EJ. VKR N e ) " 50 4 XLy
R BYUG ARG ABRA 4 N Ion e SYR
+“mTa o+ ® % mb® AVEN  OVNM m K
_.5 @® KOR ® mrus @ g /RN
HBLR @ CHN cus
ecvp
® pAK
1 ®TUR
T T T T T
-1 -5 0 5 1
(b) West—Rest
X Africa ® Asia
B E. Europe + WEOG
A GRULAC

Figure 4.3 Contestation in the UN General Assembly in the post-Cold War period

The second dimension mostly consists of conflict over issues that separate the US (and
Israel) from its allies. This does not only involve issues directly related to Palestine but also
resolutions on which the US has lost support from its European allies and has only Israel and
some Pacific islands left in support (e.g., the Cuban boycott).

In short, the first dimension of contestation has been quite consistent and has mostly
separated the US and its allies from those who oppose them. Nevertheless, there have been
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important shifts in the UNGA’s agenda that occasionally make a second dimension relevant
and that alter the content of UN resolutions. Moreover, the UN has been more representative
of conflicts elsewhere in some periods than in others, although even in the 1970-88 period
the main dimension of contestation accurately reflects the Cold War conflict.

United Nations votes as indicators for state preferences

As highlighted in the introduction, current scholarship is not primarily interested in the
UNGA per se but uses UNGA votes to calculate the degree to which states have common
foreign policy “interests” or “preferences.” Preferences and interests play an important role in
many International Relations theories but are difficult to operationalize. The use of UN
votes for this purpose is not entirely new. For example, Vengroft (1976), Moon (1985), and
Hagan (1989) used UN voting data to test Rosenau’s (1966) hypothesis that domestic
instability in developing countries leads to shifts in foreign policy preferences. Yet indicators
based on UN votes have now become an almost obligatory ingredient in models that explain
bilateral and multilateral lending, international conflict, and a host of other outcomes.

There is some justification for this. United Nations votes have many advantages over
alternative sources of data that can serve to construct indicators for state interests. Alliance
choices are sticky and reflect the strategic security environment as much as (or more than)
state preferences. Two geographically distant states with highly similar policy preferences
may never close an alliance. Some formal alliances survive even if states become rivals. Other
informal alliances are never formalized (e.g., Israel and the US). There is no obvious other
source of data where so many states over such a long time period have revealed policy posi-
tions on such a wide set of issues. Moreover, as the previous section illustrates, the main
dimensions of contestation in the UN are reflective of contestation over global policy issues.
This is even true for the 1970—-85 period when issues that were somewhat peripheral to the
interests of great powers dominated the UNGA’s agenda.

On the other hand, scholars have by and large failed to motivate why an indicator based
on UN votes is an appropriate operationalization for their theoretical concept of interest.
Most obviously, one should consider what UN votes are about. For example, some of the
conflict literature uses UN votes to test the implications of bilateral bargaining models where
states have conflicting interests over territory (e.g., Reed et al. 2008). Yet, UN votes concern
global issues on which many states with territorial disputes have similar preferences. Iran and
Iraq, India and Pakistan, Peru and Ecuador, Eritrea and Ethiopia, and other states with fierce
border disputes are quite alike when it comes to UN voting. Thus, the use of UN votes is
appropriate only if the relevant theoretical concept of interest concerns global political issues.
Unfortunately, most of the literature fails to specify what is meant theoretically with “common
foreign policy interests,” let alone justify UN votes as the appropriate source of data.

Another crucial issue is the method by which indicators of interests or preferences are
computed. The canonical approach is to compute a dyadic measure of similarity of voting
patterns. This can be an ordinal measure such as Kendall’s T, (Bueno de Mesquita 1975) or a
Spearman rank-order correlation coefficient (Gartzke 1998, 2000). Others treat UN votes as
interval measures, with abstentions halfway between a yes and a no vote. Such measures
include Lijphart’s (1963) index of agreement and Signorino and Ritter’s (1999) S-score, which
in its most common form is identical to Lijphart’s index of agreement.

These measures suffer from various deficiencies. Dyadic indicators cannot capture the
multiple underlying dimensions of UN voting. Votes in the UN are not choices on how much
state A likes state B but whether a state approves of a resolution. Conceptually, estimates of’
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preferences should be based on a theory of how states translate preferences into vote choices.
The spatial voting model offers such a theory and has been the basis for empirical estimates of
preferences in legislatures all over the world for almost three decades. Figures 4.2 and 4.3
were created using such a method (NOMINATE in this case). There is no good reason why
the UNGA should be the only assembly for which the analysis of roll calls resorts to dyadic
similarity indicators popular in the 1960s. Yet, with few exceptions (Voeten 2000, 2004;
Reed et al. 2008), that is the state of affairs.

The most important deficiency, however, is the lack of attention for dynamics. Indicators
of preference similarity are almost always used in time series cross-sectional analyses (panels).
This means that often it is changes in preferences that matter, especially in fixed effects
models. Current methods are unable to disentangle the effects of agenda changes from prefer-
ence changes (see Voeten 2004). While the UNGA’s agenda is quite stable with many resolu-
tions repeated each year, multiple votes tend to take place whenever major crises occur. Given
that there are only about 80 resolutions a year, multiple resolutions on a specific crisis can
strongly bias annual dyadic similarity measures if left unaccounted for. This is obviously
problematic if the goal is to explain participation in conflicts, but it may also be important for
the aid literature, as we know that aid responds to the outbreak of (civil) wars. More gener-
ally, the agenda shifts identified in the previous section could decrease or increase observed
voting similarities between a pair of states even if neither state actually changes its interest.

Figure 4.4 illustrates this point using the US—Soviet Union (Union of Socialist Soviet
Republics, USSR)/Russia dyad. The dotted line offers the S-score, which is the most widely
used indicator of voting similarity. It varies between —1 (no similarity) and 1 (identical voting
patterns). There are several reasons why these are implausible estimates for common interests.
First, according to S-scores, two countries had more similar interests during several periods
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of the Cold War (mid-1950s and mid-1970s) than during most of the post-Cold War period
with the exception of a few years in the early 1990s. It is somewhat absurd to imply that in
the 2000s, the US and Russia, however acrimonious their relationship can sometimes be, are
further apart than the Soviet Union and the US were during the Cuban Missile Crisis of 1962.

Second, S-scores fluctuate considerably from one year to the next. It is questionable
whether these reflect real changes in preferences rather than agenda changes. For example,
the 6th Plenary Session (1951) held about half the votes of sessions before and after. This was
mostly due to the dearth of colonialism resolutions, on which the Soviet Union and the US
often voted alike in that period. The increased S-scores in the early 1970s were surely due to
many NIEO resolutions (discussed in the previous section) on which the Soviet Union and
the US often agreed rather than a true change in preferences.

Figure 4.4 also plots dynamic ideal points estimated by Bailey et al. (2013). They use a
model that separates agenda change from preference change by fixing identical resolutions
that are repeated (see Voeten 2004). Using this methodology yields estimates with greater
face validity. The gap between the ideal points does not fluctuate erratically. The model accu-
rately keeps the two countries much further apart during the Cold War than at any point
during the Cold War’s aftermath. Yet the ideal points do capture real interest shifts, not just
the early 1990s but also Gorbachev’s efforts to reconcile with the West in the mid-1980s. An
added bonus is that estimates of ideal points allow us to detect whether it is the US or the
Soviet Union that changes positions.

A more detailed discussion of methodology is beyond the scope of this chapter. Nevertheless,
Figure 4.4 is by no means a cherry-picked example of what goes wrong in conventional
calculations of the common interests of states. Changes in the UN’s agenda must be modeled
in order to adequately model changes in state preferences.

Conclusion

This chapter has reviewed 60 years of analyses that use UN General Assembly voting data.
Initially, these analyses were motivated by a desire to understand politics in the UN. The
current literature shows little interest in the UN but uses voting data to construct indicators
of “common state interests.” I have argued that scholars who do this would be wise to
think more carefully what these votes are about before choosing to rely on these data. The
brief overview of UN voting patterns offered in this chapter may help in this regard. Second,
the methodology used to construct indicators of state interests matters greatly. In particular,
it is unwise to rely on dyadic indicators of voting similarity, especially for dynamic
applications.

Recommended for further reading

Alker and Russett (1965), Gartzke (1998), Thacker (1999), and Voeten (2000).

Notes

1 For example, the last session for which we have these data included zero amendments, zero failed
votes, and one paragraph vote.

2 By comparison, 23 percent of abstentions are followed by another abstention.

3 The narrative draws on much more detailed analysis in Voeten (2001).
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The INGO research agenda

A community approach to challenges in
method and theory

Elizabeth A. Bloodgood and Hans Peter Schmitz

International non-governmental organizations (INGOs) are today widely acknowledged
actors in global affairs and their influence has gained increasing attention in scholarly and
policy circles. The Union of International Associations (UIA) reports a rise in the number of
international NGOs from under 200 in 1909 to several tens of thousands by the 1990s. The
number of international non-profits registered in the United States (US) almost doubled from
3,548 in 1998 to 6,790 in 2008 (Kerlin and Thanasombat 2006; Wing et al. 2010). Revenue
more than tripled during the same time period, from 9.7 billion (1998) to 31.9 billion USD
(2008), with much of the gains concentrated among the largest organizations. With the rise
of middle-income nations, growth in this sector will shift to non-Western regions and greatly
increase the diversity of INGO activism.

The growth of INGOs has outpaced other non-profit sectors, where the number of organ-
izations less than doubled over the same time period (Lecy 2012). The revenue of this sector
also increased more sharply. The revenue of this sector also increased more sharply. While
only 1.9 percent of all non-profits in the US fell into the international category, they collec-
tively received 2.9 percent of all charitable contributions in 2009 (Wing et al. 2010: 6). This
increasing prominence has led some observers to call INGO activism ‘America’s most conse-
quential export’ (Eberly 2008: ix).

International NGOs have not only grown in number and capacity, but also with regard to
their global presence. The World Bank reports that projects with some degree of “civil
soclety” involvement increased from 6 percent in the late 1980s to over 70 percent in 2006
(Werker and Ahmed 2008). The number of NGOs with consultative status at the United
Nations (UN) increased from 41 in 1946 to about 700 in 1992. After the end of the Cold War,
this growth pattern increased tenfold and by September 2011 3,536 NGOs were granted
accreditation, adding an average of 150 organizations annually (United Nations Economic
and Social Council 2011).

International Relations (IR) scholars have demonstrated the significance of INGOs to
international relations, but have yet to establish more generalizable explanations and theories
of why, and under what conditions, INGOs affect the interests and behavior of other actors
or create institutional change. Both the initial scholarship claiming transnational NGOs as
key agents of social change (Price 1998; Glasius 2006) and their subsequent challengers
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(Cooley and Ron 2002; Hertel 2006; Heins 2008) have typically focused on a narrow selec-
tion of cases. The increasing acceptance of researching INGOs and their transnational activi-
ties has yet to be matched by the development of effective approaches to the considerable
challenges in accumulating knowledge about INGOs. These challenges include: 1) the
absence of a commonly shared definition of INGOs; 2) the difficulties of identifying and
tracking INGOs and their activities; and 3) challenges related to developing and applying
appropriate methodologies in capturing INGO activities.

This chapter first presents an overview of the main challenges of advancing a multidisci-
plinary research agenda on international NGOs. It argues that individual scholarship has
contributed in many ways to progress on each of these issues, but it also holds that creating a
community among INGO scholars is a necessary next step. Dialog among INGO scholars can
facilitate broader debate on best practices and the innovation of new techniques as well as
diffuse those practices among scholars and students interested in the role of INGOs in global
affairs. The second part of the chapter showcases new research on INGOs to highlight some
of the opportunities and challenges for advancing a collective agenda focused on INGOs. The
section discusses different methodological innovations recently introduced to INGO scholar-
ship, including agent-based modeling, social network analysis, and computer-assisted qualita-
tive data analysis software.

Challenges of researching INGOs

Challenges to establishing a sustained and progressive research agenda on the role of NGOs
in global affairs include: 1) defining and delimiting the universe of INGOs; 2) disciplinary
boundaries; and 3) challenges associated with accessing data. Challenges regarding the defi-
nition of INGOs are regularly explored in the academic literature (Martens 2002; Willetts
2002), while major international bodies rely on open-ended and ambiguous definitions when
dealing with NGOs. These ambiguities go back to the introduction of the term ‘non-
governmental organization’ in Article 71 of the UN Charter and they reflect the limited
recognition of NGOs in international law. The term NGO is a residual category, offering an
open space for anyone to read into it whatever they prefer. As a result, there is no common
standard used by international agencies that do or could track INGOs. Various international
organizations with an interest in this sector, e.g., the UN, the European Union (EU), or
UIA, use very broad and different definitions and depend on self-identification and self-
reporting to collect important data on the budgets, missions, structure, networking, and
activities of NGOs. These sources provide little more than the sense that the sector has been
growing at a significant rate in the past two decades.

In the following pages, we first review how states and intergovernmental organizations
have approached the question mostly in efforts to define access for NGOs. Second, we
compare and contrast scholarly definitions which are driven by efforts to delimit an object of
study. We conclude that a consensus about what (I)NGOs are is unlikely to emerge and may
be unproductive, but that scholars researching and writing in this area should be more explicit
about their specific definition and selection of INGOs studied.

In defining the role of the Economic and Social Council (ECOSOC), the UN Charter
provides that it “may make suitable arrangements for consultation with nongovernmental
organizations which are concerned with matters within its competence” (UN Charter,
Article 71). Much of the definitional efforts of the UN reflected “the defensive position of
states toward NGOs and their insistence that the status of an NGO is peripheral to that of a
state” (Otto 1996: 110). ECOSOC Resolution 1296 adopted in May 1968 required the
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existence of an established headquarters and a democratically adopted constitution, along
with “recognized international standing” and competencies furthering the objectives of
ECOSOC. National NGOs could only attain consultative status “after consultation with the
Member State concerned” and should normally express their views through other INGOs.
Resolution 1996/31 revised the criteria for awarding consultative status, primarily by explic-
itly opening membership to national NGOs and by adding specific language about required
transparency concerning funding from sources other than individual members and national
sections.

The African Union based its criteria for NGO observer status on the precedent set by the
UN, but established more detailed criteria, including “management with a majority of
African citizens or Africans in the Diaspora,” and at least two-thirds of resources derived
from membership contributions (African Union 2005). This restrictive approach contrasts
with efforts in the European context to advance the international legal recognition of INGOs
through treaties. The European Convention on the Recognition of the Legal Personality of
International Non-Governmental Organizations, adopted in 1986, provides for the mutual
recognition of NGOs already registered in one of the member-states to the convention
(Kamminga 2007). While the treaty came into force in 1991, only ten out of 47 member-
states of the Council of Europe (CoE) have signed this agreement, showing strong state resist-
ance based on national sovereignty concerns. In contrast, the CoE itself has moved ahead in
establishing a Conference of INGOs which elevates their participation in relation to the
Committee of Ministers and the Parliamentary Assembly. Both the CoE and the Organization
for Security and Co-operation in Europe (OSCE) have adopted recommendations based on
human rights law that are designed to limit arbitrary state actions against NGOs and establish
predictable criteria of recognition.

The most positive development in the evolution of government-sponsored NGO defini-
tions is the abandonment of a strict distinction between international and national NGOs and
the acceptance that domestic NGOs can have a legitimate international presence. INGOs are
becoming de facto partners in many issue areas of global and regional governance. Nonetheless,
the definitions reviewed here remain highly problematic, either because they are driven by
efforts to restrict NGO influence or because they perpetuate questionable visions of inde-
pendence, altruism, and accountability. Even in the European context, efforts to advance the
formal international recognition of NGOs and their activities have made little progress. This
lack of recognition negatively impacts research on INGOs because what is not defined
remains less visible and is more difficult to count.

Academic research has not been particularly successtul in creating a common under-
standing of INGOs either. The plethora of terms used often blurs the boundaries between
individual organizations, networks, and other forms of collective action. Terms which have
risen to prominence during the past two decades include ‘global civil society’ (Anheier et al.
2001), ‘transnational social movement organizations’ (Smith et al. 1994), ‘transnational advo-
cacy networks’ (Keck and Sikkink 1998), and ‘transnational civil society’ (Price 2003;
Batliwala and Brown 2006). Focusing on different components of these labels helps highlight
some important ways in which more clarity about definitional issues can advance debates
about the role of INGOs in global affairs.

The voluntary—professional divide

A key distinction exists between definitions highlighting the voluntary character of non-
profits and others emphasizing professionalism. Willetts (2002: 3) stands for the former by
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defining an NGO as “an independent voluntary association of people acting together on a
continuous basis, for some common purpose, other than achieving government office,
making money or illegal activities.” Martens (2002: 282) represents the latter, defining
NGOs as “formal (professionalized) independent societal organizations whose primary aim is
to promote common goals at the national or the international level.” Very few NGOs, most
prominently Amnesty International (AI), integrate both aspects into their governance and
organizational structure. In contrast, AI's main competitor, Human Rights Watch (HRW),
is exemplary for its professionalized structure that avoids getting slowed down by member-
ship tensions. Apart from the exception of Al, what this distinction highlights is the immense
gap between the few large INGOs which are increasingly adopting professional corporate
practices to manage rapidly growing organizations and the vast majority of mid-sized and
smaller groups that do not get much attention among scholars. This is not to say that larger
NGOs do not use volunteers, but to suggest that trade-offs between different governance
strategies associated with a professionalized and/or grassroots orientation (Hopgood 2006)
should be investigated rather than assumed away by definitions.

A better understanding of the internal characteristics of INGOs also leads to important
insights into the sector overall, although reliable information only exists for certain home
countries, including the US. While the overall growth rate may be impressive, it is important
to recognize the inherent instability experienced by organizations in this sector, especially
newcomers. Between 1989 and 2007, 4,688 new organizations were created in the US while
2,380 organizations ceased operations (Lecy 2012). Studies of international non-profits have
shown widespread financial difficulties (Kerlin and Thanasombat 2006) and decreasing grant
sizes force organizations to spend more time on fundraising. In the development sector, “the
increase in total ODA [Official Development Assistance] has come about by adding many
small new projects rather than by scaling up what works” (Kharas 2009: 8). Furthermore, the
international non-profit sector in the US is characterized by extreme inequality: “80 per cent
of the funds that pass through the international subsector are controlled by three percent of
the organizations, with the top one per cent garnering 60 per cent of total funds” (Lecy 2012:
2). Understanding the dynamics of the INGO sector, and how individual organizations
respond, offers an important empirical avenue through seemingly intractable definitional
questions.

Are NGOs operating across borders transnational, international, or global actors?

During the 1970s, IR scholars interested in the rise of transnationalism rejected the term
NGO and argued for the use of “transnational associations” to signify the networked char-
acter of these new forms of collaboration, but also to distinguish them from truly “interna-
tional” organizations with representation in a significant number of nations (Judge and
Skjelsbaek 1975). This scholarly push affected the terminologies used by UIA, but was rejected
by UN bodies which began in the 1970s to adopt the term “transnational corporations” in
their dealings with cross-border businesses’ operations. Little of this debate was remembered
when claims about a “global civil society” emerged in the 1990s. While some authors in the
IR field revived the term “transnational relations,” defined as “regular interactions across
national boundaries when at least one actor is a non-state agent” (Risse-Kappen 1995: 3),
many others proclaimed the rise of an entirely new set of global actors largely removed from
national restrictions. Most of these INGOs were based in the US or Europe, lacked credible
representation elsewhere, and could not claim to be international or global, even if their goals
were to improve livelihoods abroad.
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Many have concluded from the sharp rise in the number and activities of INGOs that these
organizations are becoming more powerful and have a significant impact on global affairs.
Most of the organizations studied are not particularly representative of the overall population
but tend to highlight large, advocacy-oriented, Northern-based, secular INGOs. This choice
may be defensible based on relevance and scholarly interests, but often the labels used are at
odds with the diversity of the actual sector. This leads scholars to underestimate potential
conflict among INGOs and stalls methodological developments for capturing the individual
and collective impact of the large majority of small and mid-sized organizations. Understanding
INGO diversity also matters greatly for contextualizing the increasing number of studies
quantifying INGOs across countries (Hughes et al. 2009) and the generalizability of such
research.

While the terms “transnational non-governmental organization/advocacy network/social
movement” continue to be used among scholars, the sector itself rejects the “transnational”
label due to its perceived association with the corporate sector. Efforts to truly internation-
alize NGOs have only begun and their success is far from assured. Important examples include
ActionAid’s 2003 decision to move its headquarters to South Africa and efforts in many
organizations to federalize and turn country offices into more independent national sections
(Jayawickrama 2012). For scholars, these differences in governance structures can turn
another definitional question into a compelling area of research (Brown et al. 2012).

What role do principles and formal independence play?

International NGOs are supposed to advance the well-being of others. They are formally
distinguished from other organizations by their non-distribution constraint, although an
increasing number of critics have argued that legal non-profit status is preventing these
organizations from making a real difference in the world (Pallotta 2008). Assumptions about
the principled character of INGOs have pervaded the literature as justifications for the
legitimacy and power of these organizations. But questioning assumptions about INGOs’
principled character and non-profit status can be useful in generating research programs
advancing knowledge about INGOs.

The “world polity” literature uses one of the most expansive definitions of INGOs by
including trade and industry lobby groups along with standard-setting agencies and groups
focused on tourism and the like (Boli and Thomas 1999). At UN agencies, such as the World
Health Organization (WHO), this same issue arises when scientists, NGOs, and industry
groups seek “a seat at the table” in shaping the global health agenda. In some negotiations,
non-profits representing industry and other NGOs are treated as equal participants, while in
others (e.g., tobacco) industry representatives are not given the same level of access as victim
groups or public health organizations. Each of these organizations is legally a non-profit and
operates across borders, but the definition of the “common good” is shifting over time,
creating dangers of arbitrarily excluding specific INGOs from analysis.

Much of the literature on the power of INGOs in global affairs has focused less on indi-
vidual organizations and more on the networks they build (Lecy et al. 2011). Selecting “the
network” as the level of analysis creates additional challenges for tracking activities and
contributions by individual organizations, and reinforces the difficulty and necessity of clearly
distinguishing different types of actors in a network. First, networks differ dramatically in
terms of formalization, and members may not agree on which organizations are in or out.
There are also an increasing number of NGO associations whose collaboration and influence
remain poorly understood (Gugerty and Buffardi 2009). Second, research on domestic
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service delivery traces the emergence of “hybrid organizational structures with mixed public,
nonprofit, and for-profit characteristics” (Smith 2010: 219). This may be less common for
transnational NGOs than domestic organizations, but public—private partnerships certainly
challenge the traditional boundaries between commercial, governmental, and not-for-profit
sectors. Having a sense of what defines and distinguishes INGOs entering into such arrange-
ments is crucial to future research, particularly, when trying to assess the risks of weaker
partners being co-opted (Baur and Schmitz 2012).

Independence from states is one key formal aspect shared by all definitions of NGOs. This
generates definitional clarity in identifying what is an NGO, but it provides little help with
regard to practical research. Understanding INGOs’ funding matters as much as their legal
identity. The relative independence of an organization typically depends on its ability to
balance different streams of funding from donors, grants, contracts, and members. Most
NGOs have developed individual financial solutions for survival and growth which reflect
the trade-off between independence and solvency. Some dependence on government funding
is the norm in the development and humanitarian sectors where INGOs are the preferred
means for dealing with natural and man-made disasters, while government funding is a major
liability for human rights NGOs. Human Rights Watch draws heavily on foundation support
to underwrite its growth. In contrast, Al prefers avoiding such exposure by relying mainly on
membership donations. While AI has chosen a restrictive funding policy voluntarily, African
Union requirements that INGOs receive a minimum of two-thirds of their funding from
members are designed to exclude groups with significant external funding rather than guar-
antee INGO independence. The assumption of independence is useful only as a point of
departure for research and not as a means to define INGOs. Legal non-profit status tells us
little about the kinds of political and social contributions INGOs make.

While definitional efforts by international governmental and non-governmental bodies
reflect an emphasis on formal rules and state sovereignty, scholars have put forward alternative
terms reflecting disciplinary preferences and descriptive and/or normative understandings.
Concept definitions have important ramifications for research because they directly affect
comparability of studies. Based on this discussion, it is neither desirable nor feasible to estab-
lish a common definition for INGOs. First, “closed categories tend to control rather than
encourage participation” (Otto 1996: 112) and states have consistently used such attempts to
limit the influence of NGOs. Second, any criteria, if applied strictly, exclude a significant
number of organizations that common sense would include in the category. Labels such as
“principled,” “international,” “professional,” or “voluntary” are best used as a starting point
for research, rather than as criteria to establish a defined universe of INGOs. International
NGO scholars should be precise and clear about what specific parts of this sector they are
investigating, why they made that choice, and how this choice affects the significance of their
results, rather than attempt to impose counterproductive universal labels on INGOs as a
whole.

Moving research forward

Many individual scholars are wrestling with similar questions and theoretical challenges
regarding INGOs, but lack dedicated venues to pursue such issues. In order to advance
research on INGOs, creating and maintaining a community of scholarship can facilitate
collaboration focused on the creation of new data sets and establish mechanisms for sharing
existing information. Such a community will also accelerate the dissemination of cutting-
edge methodological approaches, including different forms of quantitative analysis,
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computer-assisted qualitative data analysis (CAQDAS), and social network analysis. Such a
community is particularly needed to carry out the kind of large-scale data collection efforts
needed to assess the broader impact of INGOs as a collective actor. More data and diversity
in methods are crucial in order to develop a more accurate understanding of INGO struc-
tures, resources, behaviors, and impacts across countries, issues, and time. Different litera-
tures studying the role of NGOs have tended to highlight particular sub-sections of the sector
and particular methods of studying these organizations. The bias in the field of IR is visible
in the emphasis on advocacy organizations, while in development studies, scholars have chal-
lenged the lack of methodological innovation (Lewis and Opoku-Mensah 2006). Establishing
a broader community of scholars interested in INGOs will allow its members to more easily
recognize and overcome disciplinary boundaries limiting research progress.

Data collections and data sets

The Union of International Associations is the most common source for quantitative data on
INGOs, drawing on its extensive and lengthy past collecting information on INGO struc-
tures, activities, locations, and networks from INGOs themselves (Bloodgood 2011a). Keck
and Sikkink (1998) use these data to demonstrate the frequency of transnational activist
networks by issue area, while Boli and Thomas (1999: 23) not only trace the expansion of the
INGO sector over time, but also provide more detailed analysis of regional distributions and
national participation. Smith and Wiest (2012) move from descriptive to analytic use of UTA
data as they explain the global spread and density of transnational social movement organiza-
tions as a result of a country’s economic and political integration into the world system. Kim
(2012) has constructed a comprehensive data set comparing citizen membership in human
rights INGOs with country membership in human rights IGOs from 1948 until 2009. Murdie
and others examine the effects of having human rights INGOs in the neighborhood on
domestic protest movements (Murdie and Bhasin 2011) and national human rights practices
(Clay et al. 2012). The UIA is now a well-financed institution, providing consistency in data
across time, countries, and organizations, with potentially detailed data on financing and
networks. The definition of INGOs remains problematic, which affects the conceptual
assumptions shaping the data set and the number of INGOs reported. The data are also
expensive to access and labor-intensive coding is required if researchers want to benefit from
the full depth of data. Finally, a large part of the more detailed information is plagued by
missing values, as UIA relies on self-reporting.

Non-governmental organization scholars have also begun to build more specialized data
sets tailored to their individual needs. Some of these data sets could be further developed to
allow future scholars to address new and interesting research questions. Ron et al. (2005) and
Hendrix and Wong (2012) have created and analyzed data on the reporting activities of
human rights groups, including Al and HRW. Biithe et al. (2012) have gathered information
on private international aid channeled through INGOs. These data collection efforts differ
from the UIA’s institutional approach because particular questions drive the research inquiry.
These data sets also typically avoid problems of relying on proxy variables or instrumental
indicators which may be easier to measure, but can be a poor match for the actual key factor
of interest. The limitations of such data sets are typically a result of the much more complex
and time-consuming data collection process, which ends with the completion of the research.
As a result, such data sets are difficult to combine and often hard to share and reuse. Unlike
other actors, INGOs are not yet used to providing the kind of sustained access needed to
collect data on their operations, and many do not even systematically collect data that might
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be relevant to researchers today and in the future. Quantitative data can be shared by using
institutions, such as the Inter-university Consortium for Political and Social Research
(ICPSR), but a similar effort focused on qualitative data sharing and quality control has yet
to be established.

The Johns Hopkins University Comparative Nonprofit Sector Project and the CIVICUS
Civil Society Index project both have provided extensive national data on civil society or the
third sector, which includes both NGOs and INGOs. These datasets, while providing useful
country comparisons and controls, are aggregated across individual organizations and are
generally only available for alimited number of years per country. The Comparative Nonprofit
Sector Project provides data taken from national accounting statements as provided to the
International Monetary Fund (IMF) for 45 countries (http://ccss.jhu.edu/research-projects/
comparative-nonprofit-sector). The use of national accounting reduces subjectivity, but such
sources typically fail to include small organizations not required to report. These data are
organized by sector and not individual organizations, and replicate government definitions of
what counts as an INGO. Not many countries report data in sufficient detail to gather inter-
national non-profit data, despite a joint Johns Hopkins University—=UN project to increase
data availability.

CIVICUS turns to its NGO membership for their views of civil society participation,
institutions, and perceived effects as well as the legal and political environments in which they
(civil society organizations) work (http://socs.civicus.org). There is a presumption of increased
participation and more accurate reporting with CIVICUS data, because member organiza-
tions anticipate benefits from CIVICUS and the association provides a means of shaming for
intentional misreporting. Conceptual categories are necessarily fluid across countries,
however, given the diversity of membership and interest in gathering data from as many coun-
tries and organizations as possible. Bloodgood et al. (forthcoming) have built a data set on
national NGO regulations, in combination with UIA data, in order to assess the extent to
which national regulations on NGOs diverge and affect INGO behavior. In addition to the
overall limits of non-institutional data sets described earlier, data sets concerning legal codes
and regulations also face problems with subjectivity innate to any project which codes text
into numerical indicators, particularly as de jure regulations and de facto practice vary.

Data sets based on interviews are becoming increasingly available. The Transnational
NGO Initiative at Syracuse University has conducted an interview study of 152 leaders of
US-based INGOs focused on questions of governance, effectiveness, accountability, and
networking (www.maxwell.syr.edu/moynihan_tngo.aspx). James Ron and a team of
researchers at Carleton University have interviewed NGO workers from 60 countries to
explore the credibility and efficacy of rights-based organizations in the developing world
(Kindornay et al. 2012). Such data sets provide a means to directly address key questions
straight from the source, reducing the need to intuit or read into INGO actions, intentions,
motives, or beliefs. Such data are hard to share in raw form, however, due to the anonymity
promised to interviewees and ethical concerns if the source could be determined and compro-
mised. Yet without a source or context, the data are less useful. Furthermore, aggregated
numerical codings of the raw text of interviews, which can be shared, add subjectivity and
conceptual categories to the data which may not fit the needs or interest of future researchers.

International NGOs, their donors, and watchdog groups have recently embarked on more
systematic efforts to measure their impact as organizations, providing scholars with unique
opportunities to obtain data and also contribute research at the intersection of academic and
practitioner worlds (Ogden et al. 2009). The newly created EU Transparency Register
provides a wealth of data on all NGOs which seek to access EU institutions
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and grant competitions, including financial and networking data (http://europa.cu/
transparency-register/index_en.htm). The EU Transparency Register data have the benefit
of being mandatory, thus providing badly needed consistency in the reporting of sensitive
data that other data sets often miss, particularly regarding governance and financial resources,
but this source is new and so time series data are not yet available. These data are also limited
to organizations which want to work within or with EU institutions. In the US, Charity
Navigator, GuideStar, or the Urban Institute provide detailed data on non-profits, including
INGOs, taken from surveys and tax statements (IRS Form 990, which many NGOs must
file). Lecy et al. (2009) use Form 990 data, available in one data set from the National Center
for Charitable Statistics (http://nccsdataweb.urban.org), to examine INGO population
ecology globally, and Balboa and Welton (2012) use GuideStar data to examine NGO popu-
lation ecology in New York City. While these data offer important insights, they typically
exclude smaller groups not required to file tax forms (if annual income is lower than 25,000
USD). More importantly, “charity watchdogs” have yet to collect data on the actual program
activities of INGOs, which represent a key interest for many scholars (Mitchell 2010).

Many scholars have taken the route of collecting data directly from INGOs at headquar-
ters and field offices (Biithe et al. 2012; Stroup 2012). This approach is cumbersome and faces
the challenges of creating sufficient trust with an organization’s staff, ensuring timely feed-
back to these organizations honoring their cooperation, and avoiding overburdening a few
INGOs with constant requests from academics. Although many scholars regularly work with
INGOs in various capacities, experiences about such collaborations have yet to become more
widely shared. Once again, a scholarly community established around the subject of INGOs
can aid in addressing some of these challenges by offering legitimacy to researchers and facili-
tating interactions with practitioners.

New technologies to collect data from the Internet or media sources available online, using
largely open source user-generated computer codes have provided INGO scholars (among
others) with the opportunity to easily harvest large quantities of targeted data. IssueCrawler
(https://www.issuecrawler.net) allows scholars to examine network characteristics of NGOs by
issue area or location, by tracking Internet links between NGO websites as indicators of network
connections. The International Institute for Democracy and Electoral Assistance (IDEA)
provides a means to collect event data on what INGOs do (or what is done to them) according
to a set of preexisting activity codes over both time and countries (Murdie and Davis 2012).
Internet scrapping provides a means to gather and then search through data collected over
months or years in order to establish patterns over time based on traced network connections
or other kinds of data (Hannan et al. 2012). Bibliometric methods also provide a means to track
the diffusion of ideas and norms via personal contacts as evidenced in online documents, such
as CVs, and citation patterns in journal articles and academic papers (Lecy et al. 2013).

Technologies for data analysis

Beyond the challenge of access to relevant data, the scholarly community still lacks in many areas
the adequate means to analyze the data that it has in a more relevant and nuanced (or systematic
and rigorous) manner. Three major developments in recent INGO scholarship offer directions
for the future. First, the use of computer-assisted qualitative data analysis software, such as NVivo
or ATLAS.ti, allows analysis of complex patterns of usage to define and analyze concepts within
the context in which users use and understand them. Research on INGO accountability as
understood by top managers demonstrates a significant gap between how such leaders define
their aspirations for, and actually practice, accountability (Schmitz et al. 2012).
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Social network analysis is a second technological tool that has helped advanced INGO
scholarship. While not new in sociology, social network analysis is a relatively recent addition
to political science. By enabling more precise means to count and describe attributes of
networks as well as the position of individual nodes within a network, social network analysis
enables the exploration of political, normative, and economic implications of INGO networks
(Hafner-Burton et al. 2009; Lake and Wong 2009; Ward et al. 2011). The development of
computer programs such as UCINET (Borgatti et al. 2002) and IssueCrawler (Carpenter
2007) makes this technology increasingly accessible.

Agent-based modeling of aspects of interactions between INGOs (and with states, citi-
zens, and international organizations) within and outside of networks provides another
method to develop hypotheses to explain how and why INGOs do what they do. While
computer simulations of agent-based models developed via programs such as NetLogo,
Repast, Swarm, or Python cannot provide empirical tests of NGO behavior, these technolo-
gies do provide a means to develop more general theoretical explanations for INGOs which
can then be tested empirically (Johnson 1999; Clough 2001). The particular strength of this
tool is the ability to incorporate complexity, in which small changes in one part of a system
can have unexpectedly large effects in another, as well as uncertainty, typical in real-world
politics, into theoretical models (Miller and Page 2007). Agent-based modeling also enables
researchers to incorporate both the macro level (institutions and networks in domestic politics
and the international system) and micro level (information and interests within INGOs) into
a shared model of INGO activity and interactions. More accurate and useful models of INGO
interactions and effects depend on better theories of INGO behavior, and effective hypothesis
testing still requires more empirical data.

Conclusion

Bringing together scholars working on INGOs from different disciplines and perspectives
not only enhances their individual work, but legitimizes and strengthens the efforts of
others in this area. While we have seen some modest efforts to organize a nascent interdisci-
plinary community of INGO scholars, there is a lot of room for potential research collabora-
tions and common future research programs. Increased exchange of data, methods, and
technological innovations will strengthen INGO scholarship and enable cumulative knowl-
edge production. Such progress will also enhance student training and provide benefits for
INGOs themselves.

Increasingly deliberate efforts at the accumulation of knowledge regarding INGOs can
provide theoretical and practical benefits to both INGO scholars and practitioners in the
future. Community building among INGO scholars might produce formal mechanisms for
data sharing in order to avoid duplication of efforts. Community building among INGO
scholars can establish formal mechanisms for data sharing in order to avoid duplication of
efforts and enable larger cross-national studies and potentially more time series research. In
the past, new graduate students studying NGOs were severely limited by resource and time
constraints in the potential expanse of their projects. Even informal sharing of data and
research technology can save graduate students large amounts of time and effort (and frustra-
tion). With the development of a community of INGO scholarship, researchers can build on
existing work in a cumulative fashion, enabling work that is increasingly analytic rather than
the descriptive work that is customary at the start of a research program.

Community building among INGO scholars can also help to streamline scholarly requests
to NGOs for their time and data, avoiding repetitive questioning and associated practitioner
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frustration and burnout. Deliberate attention to NGO needs within an emerging scholarly
community could also help to improve NGO—scholar relations. A progressive INGO research
program which moves from description to mid-level theoretical analysis and empirically
supported policy prescriptions may deliver greater returns to INGOs, encouraging a rich and
mutually beneficial relationship between INGOs and scholars.

Recommended for further reading

Bloodgood (2011a, 2011b), Carpenter (2007), and Schmitz et al. (2012).
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6
Globalized public opinion data

International comparative surveys
and regional barometers

Marta Lagos and Yun-han Chu

In the last two decades the expansion of systematic cross-national public opinion surveys to
observe social and political changes around the globe has been a new development in the
international social sciences community. This chapter identifies the historical background
that gave rise to this, offers an introduction to the major survey data sets now available, and
examines the evolution of the partnership between comparative multinational surveys and
international organizations (IOs).

Public opinion data in a globalized world

The expansion of democracy since the mid-1970s brought about higher degrees of liberty,
which allowed the development of public opinion surveys. This was driven by multiple
actors: research centres studying voting behaviour in democratic elections, public opinion
research companies and universities, as well as think tanks. Its expansion in emerging democ-
racies was boosted by the financial support of IOs and cooperation agencies from developed
countries, interested in helping transition processes. Due to increasing transnational interac-
tions in the social sciences community, especially in the East-West and South—South
exchanges, growth has been exponential, enhanced even further by the Internet.

The fathers of the social sciences could not have dreamt of the current riches of informa-
tion. Max Weber and Emile Durkheim, for example, never interacted, despite living only
500 km apart. Sociology and political science are sciences based on comparisons, on similari-
ties and differences. Comparative surveys have become a substantive part of this. Public
opinion surveys have also spilled over into other areas of the social sciences, such as economics,
as well as being used by IOs to learn about incredibly varied areas of society. This is a major
change from a decade ago, when opinion surveys were considered to be subjective and vola-
tile, producing only second-rate information. Nowadays they are increasingly used in public
policy design and political decision making in emerging democracies, especially by 1Os.

The development of international comparative survey research originated principally in
Europe and the Anglo-Saxon countries. In 1959 Gabriel Almond and Sidney Verba pioneered
the field in The Civic Culture (1963), covering five countries. Then, in 1973, the Eurobarometer
initiated comparative survey work on an ongoing basis. The European Election Study, looking
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at participation and voting behaviour in elections for the European Parliament, began in 1979.
Most scholars participating in the new initiative built upon the expertise of the national elec-
tion surveys in the member countries of the (now) European Union (EU). International
barometer initiatives also developed by using expertise in national elections studies. Most
salient is the role of the University of Michigan’s Institute for Social Research (ISR), the home
of the American National Election Studies (ANES), the World Values Survey and the
Comparative Study of Electoral Systems, and the original home of the Arab Barometer.

It was principally after 1990 that ongoing comparative survey research projects grew in
number and expanded their coverage beyond the EU. The so-called third wave of democra-
tization (in the late twentieth century) pushed this work into different regions of the world,
in response to the growing need for information on the impact and consequences of political
and economic reform, the functioning of new institutions and the larger process of consolida-
tion of democracy. Apart from single ad hoc international comparative surveys, ongoing inter-
national comparative survey research programmes can be classified into four main types:

1 Academic studies that develop and test social science theory: the World Values Survey
(WVS), European Values Study (EVS), Comparative Study of Electoral Systems (CSES),
Comparative National Elections Project (CNEP), European Social Survey (ESS),
European Election Studies (EES), International Social Survey Programme (ISSP) and the
newly established Comparative Candidates Survey (CCS).

2 Opinion barometers that have developed as an applied branch of academic surveys to
monitor the evolution and transformation of societies, researching democracy and
oriented towards public policy. Their targeted audiences are social and political actors,
national and international organizations and development agencies as well as the academy.

3 Commercial surveys on specific subjects, for example, the Corporate Social Responsibility
Monitor (CSR) undertaken between 1999 and 2010 by Globescan Canada.

4 Other surveys. The Pew Research Center, a think tank based in the United States (US),
has carried out the Pew Global Attitudes survey, monitoring public opinion with regard
to the role of the US and US-related policy issues in selected countries.

During the last two decades comparative survey research has expanded. A so-called third
generation of scholars has risen and large sets of data have been produced, but the last step of’
merging the results with social science theory is yet to happen. Partial explanatory models are
easy to produce with the enhanced capacity of scholars newly trained in sophisticated statis-
tical methods. Yet the challenge of incorporating these into theory is accompanied by the risk
of using ‘selected results’ to prove particular hypotheses that are not equally proven when
considering the overall available data across nations and cultures. New challenges are added
as literature is produced in innumerable languages. Surveys that are subject to greater scrutiny
are likely to produce better analysis. Projects conducted with governmental or international
funding generally achieve higher levels of transparency and produce higher quality results
than academic studies. A good example of this is the EU-funded European Social Survey,
regarded as the Rolls Royce of survey research for its large scale and scientific rigour. It is the
most expensive comparative survey ever conducted.

Equivalence of different realities — comparative methodology

Comparative methodology is a new dimension of applied empirical survey research. New
initiatives have increased in this area, such as the Comparative Survey Design and

81



Marta Lagos and Yun-han Chu

Implementation (CSDI) group that grew out of the Mannheim-based Zentrum fiir Umfragen
Methoden und Analysen (ZUMA) in 2002. It promotes internationally recognized guide-
lines that highlight best practices for the conduct of comparative survey research across
cultures and countries.

Efforts to expand surveys face the challenge of imperfect information. The most signifi-
cant reason for imperfect information lies in the level of knowledge of researchers, who
should be capable of understanding the cultures and languages in order to comprehend the
context in which social phenomena take place. Building networks of regional experts is
essential in producing most of the data. An important part of the contribution of comparative
survey research, especially in Africa, has been the development of the capacity to conduct
such research and to provide the necessary training. In the 1990s, comparative public opinion
surveys suffered from gaps in the information necessary for sampling design. Underdeveloped
societies necessarily have a lower quality of survey because of these deficiencies in informa-
tion. Emerging democracies, on the other hand, have been successful in closing the gap in
terms of imperfect information systems over the last decade, especially through new and
better census data. Full knowledge of the imperfections and heterogeneity of methods is
necessary. Quality standards are provided through which researchers are able to identify
imperfections and heterogeneity and build them adequately into their analysis. A list of ten
rules helps to address these problems (Jowell 1998: 168-77).

Cultural differences have to be taken into account when establishing the interviewer
protocol and sample design. Cultural factors that must be considered include barriers to free
speech, caste status in India and traditional practices surrounding female social interaction in
Africa (which make a gender quota necessary in sampling design). Challenges faced in inter-
national survey design include knowledge of topics acceptable to diverse cultures and finding
terms that can be translated into all languages. Universal concepts do not necessarily have
universal words. Democracy, for instance, is a difficult concept that does not have a transla-
tion in all languages. Language also matters for samples in multilingual countries, especially
when not all sampled languages are considered in the survey design (Lagos 2003a).

Translation and back-translation is a major challenge when dealing with dozens of
languages. Comparative survey research questionnaires are usually formulated in English,
with Latinobarémetro the only barometer that produces a master questionnaire in Spanish.
This is an important consideration, since English is a ‘softer’ language than others. Building
scales with modifiers can be relatively soft in one language but hard in another, and can have
an impact on the responses. Differences in response may be due to differences in language
(Lagos 2003b), something that currently receives little attention.

World opinion?

No issue can be addressed in an opinion survey unless it is in the domain of public opinion.
Finding subjects that are in the domain of all societies surveyed is at the core of comparability.
However, there is no such thing as ‘world public opinion’ until one can identify subjects that
affect or touch upon the world population as a whole. The 9/11 attacks of 2001 come close to
an issue that could be addressed globally from a public opinion perspective. Nonetheless, we
can find global issues such as wars, terrorism, natural disasters and world powers that can be
dealt with through surveys. Finally, there is a world elite opinion shared by an enlightened
international elite, but this should not be confused with ‘world public opinion’.

The existence of a given public opinion beyond national borders is a function of the level
of interaction between societies. The most developed societies with the highest levels of
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interaction are more likely to develop new dimensions of public opinion, which then can
become the object of comparative research (Rusciano 2004: 504-8). There is therefore a
limit to comparative public opinion research. The scope of the research determines the scope
of comparability, and comparison decreases with increasing specificity.

The empirical study of democracy through comparative survey results struggles with
the heterogeneity in the ways people understand ‘democracy’ around the world. Clearly,
liberal understandings of democracy reflected in public opinion surveys are restricted to a
small number of mostly Western and developed societies. This is a major obstacle to making
generalizations applicable across all regions of the world.

Development of international comparative surveys

The opinion barometers

With Almond, Verba and Paul Lazarsfeld being the pioneers of comparative survey research,
the group of scholars involved in the Eurobarometer, the European Values Survey and the
World Values Survey is the second generation, overlapping with the third generation that is
currently producing regional barometers and other comparative surveys.

A comparative public opinion barometer can be defined as a ‘comparative survey research
program that periodically monitors the evolution of public opinion in a given number
of countries representing a region or subregion of the world with identical questions in a
defined universe at a given point in time’ (Lagos 2008: 584). Principal differences lie in the
quality of the comparability. The Eurobarometer was designed to field identical question-
naires simultaneously in a given number of countries. This design became a further source of
heterogeneity as not all regional barometers are simultaneous in their application, because
of the varying levels of capacity and funding conditions of individual surveys. Periodicity
and regularity add to the equivalence and power of the data in explaining the phenomena
they research. The standard Eurobarometer is carried out in spring and autumn. The only
similar survey in this respect is the Latinobarémetro, which has run annually for 17 years.
A major expansion is taking place in Africa, where the initial 12 surveyed countries have
grown to 35 in 2012, showing at the same time the power of the data and the success of
the surveys.

The regional barometers in Asia (Asian Barometer), Africa (Afrobarometer), Latin America
(Latinobarémetro), the Arab world (Arab Barometer) and Eurasia (Eurasia Barometer) have
joined in a federation called Globalbarometer Surveys. There are two other regional barom-
eters outside that group: the Japanese AsiaBarometer and the Barometer of the Americas.

The Eurobarometer www.ec.europa.eu/public_opinion/index_en.htm

The process of European integration led to recognition of the need to survey the member
countries of the European Community in the 1972 Schuijt Report (Schuijt 1972). Jean-
Jacques Rabier, who had conducted comparative surveys in 1970 and 1971 and had close links
with the academic world, was appointed to develop the European instrument. In 1974 he
launched the Eurobarometer, a biannual survey in all nine member countries that had been
pre-tested in 1973. Rabier, Jean Stoetzel and Ronald Inglehart had prepared questionnaires
in French and English. From these beginnings, the EU has produced, as an academically
based project, a series of approximately 60 surveys, known as the Standard Eurobarometer
and the Flash Eurobarometer, serving both public policy and political information purposes.
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The Eurobarometer is located at the European Commission’s Directorate of General Press
and Communication (http://ec.europa.eu/public_opinion/index_en.htm). It has become
a benchmark in public opinion research, engendering many sister initiatives within
Europe, of which the Central and Eastern Eurobarometer (1990-97), the New Europe
Barometer (1991-2004, carried out in non-EU member countries), the Russian Barometer,
the Baltic Barometer and the New Democracies Barometer are the most salient. Most of these
now discontinued barometers do not provide web access to their data. Currently the new
Eurasia Barometer, part of the Globalbarometer Surveys (see later), rescues some of these
partial trends.

Thirty years of European history are visible in the trend file from the 1970-2002
Eurobarometer, currently the longest and largest in existence. Eurobarometer data are freely
accessible, available in addition to the direct EU channel through different sources such as the
Inter-university Consortium for Political and Social Research (ICPSR), the Zentralarchiv
fiir Empirische Sozialforschung (ZA) and the Swedish Social Science Data Service (SSDS).
Some important differences with other surveys will be explained later.

The Latinobarémetro www.latinobarometro.org

The Latinobarémetro was conceived as a replica of the Eurobarometer and its origins go back
to a group of private research centres in the southern cone of Latin America in 1989. Designed
to understand the democratization processes in the region, considering the singularities of
Latin America, it was launched in 1995 in eight countries, with funding for four countries
from the European Commission and for another four from various national sources. It
expanded to 17 countries in 1996 and to 18 in 2004. Initially the project was not designed
to be regional, only modestly sub-regional. Its existence therefore is a demand-driven
development.

Latinobarémetro is a regional public good available through a data bank managed by JD
Systems, a Spanish company that has developed the most user-friendly online data retrieval
system. In 2006 it launched the first comparative survey research data bank in Spanish, the
first in both the southern hemisphere and the emerging democracies, which broke the
monopoly of the English language for public opinion data banks. It has the second most
visited data bank in the world after the World Values Survey.

The expansion of the use of comparative research is already visible in Spanish-language
publications. This also increases the existing division in social sciences, since Spanish-
language publications are not acknowledged in the English literature. However, with the
third generation of scholars in comparative research this is beginning to change, not only in
Latin America but also in Asia and Africa. In a globalized world, regional experts are produced
in their region and not as before in the so-called first world.

Latinobarémetro is not an academic project, but one oriented towards social and political
actors as well as governments in Latin America, providing standardized information on the
evolution of their societies. Its data have changed the way in which both its own people and
those outside the region evaluate the continent. Not only has it produced ‘Latin America’
insofar as it has highlighted similarities among countries, but it has also dismantled many
myths and stereotypes, showing the diversity of the region. However, in an unprecedented
— in the history of comparative public opinion — (and unsuccessful) action, a group of US
academics concerned with democratization processes and Latin America, led by Mitchell
Seligson, wrote to Latinobarémetro’s donors denigrating this Latin American—based research
and its researchers and urging them not to support them further.
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The Latinobardémetro project is carried out by Corporacién Latinobarémetro, a non-
governmental organization based in Santiago de Chile, with Marta Lagos as its founding
director. As the barometer most similar to the Eurobarometer, it publishes a regular annual
report two months after the fieldwork. This largest and oldest comparative survey programme
outside the developed world has had multiple funding sources over the years. European coop-
eration agencies, namely the Swedish International Development Cooperation Agency, SIDA
(which led to other donors), and the Spanish development cooperation agency, Agencia
Espafiola de Cooperaciéon Internacional para el Desarrollo (AECID), have been crucial in
building this regional public good. Norway and Denmark also have donated to
Latinobarémetro. Currently major regional IOs, including the Inter-American Development
Bank, Organization of American States and Latin American Development Bank, are part of
the donor group, together with the United Nations Development Programme (UNDP).

The Afrobarometer www.afrobarometer.org

This project was initially launched in 1999 by Robert Mattes of the Institute for Democracy
in South Africa (IDASA) and Michael Bratton, the first founding director of Michigan State
University. Both had conducted partial comparative research projects in different parts of
Africa. These surveys merged into what became the Afrobarometer. In 1999 the directors of
the Latinobarémetro and the New Europe Barometer were invited to advise the joint venture
of Mattes and Bratton in Cape Town. The initial goal was not to develop it into an
Afrobarometer, but the first results in 12 countries quickly showed the way to do so. As it
expanded to larger parts of the region a third independent institute joined the project, the
Ghana Centre for Democratic Development (CDD) led by Emmanuel Gyimah-Boadi. The
first three waves (rounds) of the survey were directed by Bratton based in the US and Cape
Town, from the fourth onwards it has been based at CDD in Accra and directed by
Gyimah-Boadi.

The second wave in 2002—4 expanded to 16 countries, the third in 2005—6 to 18 coun-
tries, the fourth in 2008-9 to 20 countries and the fifth (in progress) during 2011-13 will
include 35 countries. The Afrobarometer benefits from multiple sources of funding, including
Denmark, the Netherlands, the Swedish SIDA, the British Department for International
Development, the US Agency for International Development (USAID) and the World Bank.
Funding is oriented towards helping the development of societies, with the results dissemi-
nated and used accordingly. Afrobarometer started as an academic survey and a public policy
tool and is developing into a powerful tool for social and political actors in the region.

Nationally representative samples from between 85 and 100 per cent of the population are
employed depending on the number of languages used in the survey, with 1,200 face-to-face
interviews carried out in each country, except for Nigeria and South Africa which have 2,400
each. The first book to include results from the Afrobarometer is Public Opinion, Democracy
and Market Reform in Africa by Bratton et al. (2005b). Data are available online through JD
Systems.

The Asian Barometer www.asianbarometer.org

The Asian Barometer was launched in 2000 at a meeting with existing barometer directors,
including the newly founded Afrobarometer, under the co-directorship of Yun-han Chu and
Fu Hu of the National Taiwan University together with Larry Diamond of Stanford
University, Andrew Nathan of Columbia University and Doh Chull Shin of the University
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of Missouri. The project’s aim was to address an overriding concern over the future of
democracy in the region, underscoring the importance of the growth of mass belief in
democratic legitimacy for the process of democratization. During its formative years the
project was known as the East Asia Barometer. Currently the survey is directed by Yun-han
Chu and co-hosted by the Institute of Political Science at Academia Sinica and the Institute
for the Advanced Studies of Humanities and Social Sciences of the National Taiwan University
in Taipei. Funding has come principally from the two co-hosting institutions, with supple-
mentary funding from the World Bank, the Henry Luce Foundation and other national
funding agencies.

A first wave was undertaken in eight East Asian countries and territories in 2002: Hong
Kong, Japan, Mongolia, South Korea, Taiwan, Thailand, the People’s Republic of China and
the Philippines. The second wave in 2006—7 expanded the East Asian initiative into an Asian
project, covering 13 countries through the addition of Cambodia, Indonesia, Malaysia,
Singapore and Vietnam. The East Asia Barometer formed the Asian Barometer by combining
with the South Asia Barometer, launched in 2004 (see later). The third wave covering
13 countries was completed in 2012.

Nationally representative samples of 1,200 or more individuals have been selected for
face-to-face interviews in each country. Data from the first wave are also available through
JD Systems and results were published by Chu et al. (2008a) in How East Asians View Democracy,
the first in a series of publications.

South Asia Barometer http://www.democracy-asia.org

Under the leadership of Yogendra Yadav, Suhas Palshikar and Peter de Souza from Lokniti,
the Centre for the Study of Developing Societies (CSDS) in New Delhi, the South Asia
Barometer was launched in 2003, to cover Bangladesh, India, Nepal, Pakistan and Sri Lanka.
The first wave was done in 2004. The second, in progress in 2012, has added the Maldives to
make a total of six countries. During its formative years the survey was known as The State
of Democracy in South Asia Project and was funded by IDEA (International Institute for
Democracy and Electoral Assistance), the Ford Foundation and the EU. Since its founding
the South Asia Barometer has been a partner in the Asian Barometer, engaging in concerted
efforts to develop common modules and standard research protocols across Asia. A subset of
first-wave South Asia Barometer data, which became part of the first-wave Globalbarometer
Surveys merged data, are available online through JD Systems.

Nationally representative face-to-face samples are used in each country. In India the
number of interviews is 6,000, the largest sample size in any of the Globalbarometer coun-
tries. Sethi (2008) has published the results of the first survey in State of Democracy in South
Asia. This barometer added a significant part of the world, including the largest democracy,
to the analysis of the democratic behaviour of nations.

The Eurasia Barometer

This project, launched by Christian Haerpfer of the University of Aberdeen, is designed to
monitor both normative and practical support for democracy to generate a comprehensive,
balanced and dynamic account of political transformations taking place in Russia and eight
other Commonwealth of Independent States (IS) countries. The resulting data will assist
democratic reformers and policy makers in developing effective strategies to orient the masses
towards democracy.
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In the past, a part of the New Europe Barometer had completed seven waves of the New
Baltic Barometer and the New Russia Barometer. After 1990 a number of limited initiatives
produced longitudinal data covering short periods of time for this part of the world that can
be gathered in a synergetic way to continue monitoring these societies. A series of scattered
surveys carried out from 1990 to 2001 in eight countries, called New Democracies Barometer,
with two full waves in 2002 and 2010, is now being transformed into the Eurasia Barometer
in a synergy surveying nine countries: Armenia, Azerbaijan, Belarus, Georgia, Kazakhstan,
Kyrgyzstan, Moldova, Russia and the Ukraine. The first data will be available in 2013.

The Arab Barometer www.arabbarometer.org

This project was launched by a group of scholars from the participating countries under the
leadership of Mark Tessler of the University of Michigan. The first wave was done in 20067
in seven countries, with an eighth country added in 2009. The eight countries were Algeria,
Bahrain, Jordan, Kuwait, Lebanon, Morocco, Palestine and Yemen. Egypt could not be
surveyed in the first wave because no authorization could be obtained. The Middle East
Partnership Initiative funded the first wave.

Nationally representative samples with face-to-face interviews are used in each country.
Since 2009, data have been made available through the Inter-university Consortium for
Political and Social Research, the world’s largest deposit of publicly available social science
data, as well as through the Arab Barometer website. The second wave was carried out in 11
countries in 2010-11 with multiple funding from the Ayn Rand Institute (ARI), the UNDP,
Canada and the US. Although it was impossible to conduct the second wave in Bahrain and
Kuwait, five new countries were added. The countries involved were: Algeria, Egypt, Iraq,
Jordan, Lebanon, Morocco, Palestine, Saudi Arabia, Sudan, Tunisia and Yemen. Egypt and
Tunisia were included due to the political events that had opened up the possibility of
surveying, which was previously prohibited. These were the very first surveys of this type
carried out in these countries. The second wave used the Globalbarometer Surveys module as
well as questions related to the Arab Spring, which was happening at the time. Currently the
project is governed by a steering committee, consisting of Tessler, Bassman Kodmani (ARI),
Amaney Jamal (Princeton University), Mohammed al-Masri (Centre for Strategic Studies,
Jordan) and Kahli Shikaki (Palestinian Center for Policy and Survey Research).

The Globalbarometer Surveys www.globalbarometers.org

Globalbarometer Surveys (GBS) is a federation of six regional barometers, namely the
Afrobarometer, Arab Barometer, Asian Barometer, Eurasia Barometer, Latinobarémetro and
South Asia Barometer. It does not yet include the Eurobarometer, but efforts to coordinate
with it have been made. The federation represents the first comprehensive effort to measure,
at mass level, democracies and the current social, political and economic atmosphere around
the globe. The member regional barometers have coordinated their efforts, designing a
common GBS module and a set of identical questions used in 90 countries representing circa
70 per cent of the world population, merging data and launching joint publications. A first
wave of GBS merged data that includes 49 countries from Africa, Asia and Latin America is
available online through JD Systems.

The first publication which included Globalbarometer’s data on trust in institutions was
published by Bratton et al. (2005b). Globalbarometer data also make a visible contribution
to the recent volume edited by Diamond and Plattner (2008) on How People View Democracy.
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A second-wave GBS data set is being constructed using the new identical module for all
regions. The new data will cover approximately 90 countries across the world, making it the
largest comparative survey research currently in existence.

Japan’s AsiaBarometer www.asiabarometer.org

In Japan, Takashi Inoguchi of Tokyo University conducted the first wave of the AsiaBarometer
in ten countries in 2003. It focused on values and lifestyles of the urban population and was
published in A Cross-Cultural Analysis and Sourcebook Based on the AsiaBarometer Survey of 2003
edited by Inoguchi et al. (2005). Japanese corporate donors initially funded the project.

The second wave was carried out in 2004 in 13 countries, focusing on Southeast Asia, but
also including China, Japan and South Korea. It was funded by the Japanese Ministry of
Foreign Affairs and the University of Tokyo. Multi-stage random sampling with nationwide
coverage, apart from that in China, India, Indonesia and Malaysia, produced 800 face-to-face
interviews in each country (except for Japan). From 2005 to 2008 AsiaBarometer conducted
polls with different themes each year in a few selected Asian countries. Data from 2003 to
2007 are available through the project’s website.

The Barometer of the Americas www.vanderbilt.edu/lapop

The Barometer of the Americas is based in the Latin American Public Opinion Project
(LAPOP) of Vanderbildt University in Nashville, Tennessee, US. Its founding director
Mitchel Selingson launched the study in 2004 in 11 countries in the Americas to look at
democratic values and behaviour. It is financed primarily by the US Agency for International
Development, with some supplementary funding from other donors.

Since 2004 it has been a biennial survey, with the number of countries studied increasing
each time. The second wave in 2006 covered 22 countries, the third in 2008 covered 24
countries, and the fourth in 2010 covered 26 countries. LAPOP produces a report on every
wave for each country, the only barometer to do so. The reports are published by USAID in
Spanish and English and are completely standardized and centrally designed. This barometer
is different, in that it is a study originating in the first world of an emerging region and covers
countries in the Caribbean region not surveyed by other barometers.

International comparative surveys

International Social Survey Program www.issp.org

The International Social Survey Programme (ISSP) is a cross-national collaboration, adding
a cross-national perspective to existing national studies. It is a joint venture of two research
institutes in Germany (Allgemeine Bevolkerungsumfragen der Sozialwissenschaften,
ALLBUS and Zentrum flir Umfrage Methoden und Analysen, ZUMA) and the General
Social Survey (GSS) in the US. It started with a module on job values, abortion and feminism
that was produced in 1982 by ALLBUS and GSS. The results led to an interest in establishing
institutes in all regions, so for expanding to 48 nations. They use 15-minute modules on
specific topics to supplement regular national surveys. The Inter-university Consortium for
Political and Social Research has data from 1985 to 2009. Funding is individual and local, and
merged data sets are produced by the Zentralarchiv fiir Empirische Sozialforschung in
Germany. The annual plenary meeting decides on the topics. Membership is by invitation.
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The European Values Study and the World Values Survey
www.europeanvaluesstudy.eu and www.worldvaluessurvey.org

It is not surprising that European integration brought with it increasing levels of interaction
among scholars and the formation of a social science community across the Atlantic where
multinational projects flourished. This explains why the same group of scholars who partici-
pated in the design of the Eurobarometer started the European Values Study (EVS) and later
the World Values Survey (WVS). The rapid growth of cross-national survey research took
place against the backdrop of postwar stability in Europe, with the EVS, WVS and
Eurobarometer as symbols of the period.

Gordon Heald, Jan Kerkhofs, Juan Linz, Ruud de Moor, Elisabeth Noelle-Neumann,
Jean-Jacques Rabier and Helene Riffault were the founders of the European Values Study.
Currently the EVS Foundation carries out the survey. In 1981 the EVS surveyed ten West
European societies, later expanding to 26 countries. The first three waves were done in 1981,
1990 and 1999-2000, covering countries both within and beyond the EU. Samples are
representative of the adult population, with 1,000 face-to-face interviews in each country.
Results showed that cultural and social changes are dependent on the historic and economic
development of each country.

The World Values Survey is derived from the EVS. In fact, in the second wave of EVS
surveys, Ronald Inglehart, as a member of the EVS steering committee, expanded application
beyond Europe, thus launching the WVS. Currently the WVS is managed by a Sweden-based
non-governmental organization, with a steering committee led by Inglehart. The data are
available online through JD Systems. Initially the WVS was very heterogeneous in terms of
the implementation of the fieldwork. However, since 2005, standardized quality require-
ments have been put in place. A fully standardized instrument together with a package of
instructions have been given to principal investigators around the world who are partici-
pating in the sixth wave (which took place in 2011-12). Nationally representative samples
with face-to-face interviews lasting approximately one hour have been used in over 50 coun-
tries around the world. Altogether about 80 countries have been covered in at least one wave.
The WVS is the single most used study and the one that has had the largest impact on the
development of survey research as a tool to understand the evolution of societies.

The WVS has focused on the link between economic development and value change.
Results show how value orientations have shifted in almost all industrial societies. The 2005
wave also showed differences in that shift for an entire region, namely the Spanish-speaking
world. The 2012 wave’s single-country results already show how that initial difference has
strengthened. These differences in changes in value orientation have consequences for the
way in which economic development impacts the consolidation of democracies.

Comparative Study of Electoral Systems www.cses.org

The Comparative Study of Electoral Systems (CSES) emerged out of the collaboration
between the European Election Studies and the American National Election Studies and was
founded in 1995 under the joint leadership of Hans-Dieter Klingemann, Steven Rosenstone,
who served as its founding director, and Jacques Thomassen. The CSES produces election
surveys around the world with the participation of the second and third generation of scholars.
It aims at a systematic analysis of electoral behaviour under globally varying institutional
conditions. The project is based in Ann Arbor, Michigan, US, and has the support of the
American National Science Foundation (NSF). It is coordinated through its Planning
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Committee, which develops the agenda and designs the modules to be applied network-wide.
Currently CSES coordinates the operation of more than 50 national election studies across
the world. Two sets of data are gathered for each country. One module consists of informa-
tion on the institutional arrangements of elections, while the other is a post-election survey
module regarding the main election process in each society, generally included in a wider
survey in each participant country designed to last no longer than 10 to 15 minutes. The
CSES designs, receives, standardizes, cleans and merges these data, and then makes them
available to the public. Three modules have been applied to date on three different topics
surrounding the electoral process and a fourth module is currently being implemented. Data
are available online through JD Systems.

Comparative National Elections Project www.cnep.ics.ul.pt/index1.asp

In the late 1980s Richard Gunther (Ohio State University) began the Comparative National
Elections Project (CNEP), initially in four countries. Since then it has evolved in three distinct
phases (CNEP I, Il and III), with a steady expansion into Africa and Asia. The CNEP’s emphasis
is on the processes of intermediation through which citizens receive information about policies,
parties, candidates and politics in general during the course of election campaigns. Data from
selected countries participating in the three phases are available on the project’s website.

The CNEP applies a mixed methodology, with face-to-face interviews supplemented by
a number of telephone surveys and one Internet survey. Nationally representative samples of
the adult population consisting of 1,000 to 2,500 interviews are used in each country.

The European Social Survey www.europeansocialsurvey.org

The European Social Survey (ESS) is an EU-financed project that monitors public opinion in
European societies; it was founded in 2002 by Max Kaase under the executive direction of
Roger Jowell. The ESS covers the richest and most developed democratic region in the world,
and is also the most expensive and best comparative survey research ever carried out. A strict
orthodox methodology marks a significant difference from the unorthodox methodology of
comparative research programmes in emergent societies. Samples in its societies are based on
the best census data currently in existence and are without cultural restrictions on freedom of
speech. Academically driven and European policy-oriented, it measures the evolution and
differences in citizens’ social values, cultural norms and behaviour patterns. A short module
of supplementary questions follows the 60-minute interviews. Strict and fully documented
random probability samples at every stage, consisting of 1,500 face-to-face interviews repre-
senting the total population of all persons aged 15 years and older, are applied in each country
every two years. There is debate between those who favour the production of this level of
high-quality data and those who value the production of data dependent on the level of devel-
opment of the countries in which surveys are used.

The ESS central funding arrangements are the exception rather than the rule. While the
ESS is funded by EU member-states, most other surveys rely on ad hoc funding, with the
exception of the Barometer of the Americas which is funded by the US government.

Comparative Candidate Survey www.comparativecandidates.org

The Comparative Candidate Survey (CCS) is an internationally coordinated effort to respond
to the growing number of candidate surveys in the Anglo-Saxon world and beyond. It
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includes a module to harmonize the dispersed efforts in local post-election surveys and give
them a cross-nationally comparable core. Hermann Schmitt of the Mannheimer Zentrum fiir
Europiische Sozialforschung (MZES) directs the study. It surveys parliamentary candidates
in some 30 countries that vary systematically regarding their regime type (presidential versus
parliamentary), the electoral system used (candidate- versus party-centred) and the degree of
consolidation of the democratic order. Data will be available through the Interuniversity
Consortium for Political and Social Research in 2015, when they will have been gathered.

Commercial survey

Corporate Social Responsibility Monitor www.globescan.com

The Corporate Social Responsibility Monitor (CSR) is a comparative survey research project
carried out by GlobeScan, a commercial Canadian company. It was first conducted in 2000
in over 25 countries from all continents, with nationally representative samples of 1,000
respondents from the adult population in each country. GlobeScan has also conducted other
international comparative surveys, in association with the Program on International Policy
Attitudes (PIPA), the BBC and other organizations. Data have been partially released to the
general public.

Other comparative international surveys

Pew Global Attitudes Survey www.pewglobal.org

The Pew Global Attitudes Project started in 2002 and is carried out by the Pew Research
Center under the direction of Andrew Kohut, with data from 44 countries on people’s image
of the US and other great powers. It also includes questions about their views on current
affairs. The second wave was released in 2003 with data from 49 countries on globalization
and democratization in countries with a significant Muslim population. It is funded by the
Pew Charitable Trusts with supplemental grants from the Hewlett Foundation (www.people-
press.org). This is the only comparative survey research that aims at sampling the world
through a set of countries in order to address global issues on an ongoing basis.

Conclusion

Comparative multinational survey research has mostly developed since the 1990s, following
pioneering work in 1959 in the US and in the 1970s in Europe. Between 1990 and 2006,
groups of scholars from all regions (Africa, the Arab world, Central and Eastern Europe, East
and South Asia and Latin America) launched public opinion barometers. The Globalbarometer
Surveys, which unite six of these barometers covering all regions of the world (with the
exception of the EU and the US) under a common module for all countries involved, is
currently based in Chile and is seeking collaboration with China and India to further develop
its network.

Although some of the barometers originated in the US, currently most groups are based in
their own regions and have developed into a major source of information for political and
social actors. While some barometers were principally founded out of academic interest, they
have subsequently developed into major regional sources of information on public policy and
democratic development. However, academic comparative surveys such as the Comparative
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Study of Electoral Systems and the Comparative National Elections Project reveal the domi-
nance of Western academic practices in the comparative study of elections. At the same time,
the International Social Survey Program and Pew Research show the diverse ways in which
surveys can develop. Furthermore, issue-oriented commercial comparative surveys on single
topics are also produced on an ongoing basis for multinational companies and IOs.

Two decades of development have shown how greatly new international comparative
surveys have changed the way social phenomena are analysed, and at the same time have left
researchers with data that have no theoretical framework to hold them together. Survey
research precedes the development of democratic theory. While some social scientists may
enjoy the use of the newly gained statistical tools, they are by definition restricted by the
comprehension of the universe they observe. Others might be willing to look out of the
window in order to produce a more holistic understanding of social change. Parallel to this
paradox, comparative data are also impacting public policy, inasmuch as they show how few
genuinely ‘exceptional” problems exist and how much homogeneity there is across different
populations around the globe. Although culture as well as context matters, social phenomena
may be much more global than initially expected.

Most comparative multinational surveys entered into a complex partnership with IOs from
the very beginning; for instance, through financial backing by international donor organiza-
tions such as the EU, UNDDP, regional development banks, the World Bank and cooperation
agencies such as the Swedish International Development Cooperation Agency SIDA. These
donors place growing emphasis on citizen empowerment, good governance, gender equality
and human security. However, most of the comparative surveys have been able to maintain
their intellectual autonomy, so that they are able to provide an independent and irreplaceable
source of public opinion information that IOs can draw upon to evaluate the popularity and
effectiveness of ongoing development assistance and/or democracy-promotion programmes,
and to identify the areas of weakness and deficiency in any given recipient country.

The availability of globalized comparative survey data also allow IOs to supplement their
existing objective indicators or expert-based evaluations, such as the World Bank’s govern-
ance indicators and the UNDP’s Human Development Index, with comparable subjective
indicators based on the use of common modules and standardized methodology to survey
ordinary people in different parts of the world. Barometers are also being used to produce the
new Wellbeing/Happiness Index. Comparative survey research has only been warming up in
this first period of its world expansion.

Recommended for further reading

Lagos (2003b), Bratton et al. (2005a), Chu et al. (2008b) and Lagos (2008).
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What does transnational history
tell us about a world with
international organizations?

The historians’ point of view

Davide Rodogno, Shaloma Gauthier and Francesca Piana

What does the transnational perspective bring to the study of international organizations
(IOs)? What are the benefits and the shortcomings of adopting such an approach? This chapter
answers these questions through the assessment of The Palgrave Dictionary of Transnational
History (2009) and the League of Nations Online Search Engine (LONSEA). They represent
two of the newest and most interesting academic endeavours for the study of the history of
10s, which adopt an overtly transnational perspective.

A transnational history perspective

The transnational lens is one of many ways through which historians and other social scien-
tists can examine the past. The Latin etymology of perspective refers to the idea of seeing
through something. In this context, IOs become meaningful spaces where individuals transit
and connect, and where ideas, practices and policies emerge, crystallize or are implemented.
A sound transnational perspective does not deny the importance of nation-states or power-
related processes. Rather, the emphasis is on processes or movements that cut across, transit
through and go beyond the nation-state.

In order to understand how the transnational perspective contributes to the analysis of IOs,
it is necessary to provide preliminary definitions. Within IOs, there are two discernible cate-
gories: intergovernmental organizations (IGOs) and non-governmental organizations
(NGO:s). Intergovernmental organizations are the result of treaties that are enacted by govern-
ments, as was the case for the League of Nations and the United Nations (UN). Conversely,
international NGOs act independently of any government. It is possible to distinguish between
international non-profit organizations, a term that usually refers to ‘voluntary and open (non
secret) associations of individuals outside the formal state apparatus ... that are neither for
profit nor engage in political activities as their primary object” and international corporations,
which are also referred to as transnational corporations (Iriye 1999: 422). Contrary to what
scholars claim, both Americans and Europeans have used the term ‘non-governmental organi-
zation’ since the early 1920s, long before the approval of the UN Charter.'

94



The historians’ point of view

In spite of the fact that IOs have contributed in a variety of ways to the shaping of world
politics in the nineteenth and twentieth centuries, diplomatic historians and scholars of
international relations have overlooked them as a unit of analysis. With few exceptions, these
scholars did not deem IOs as objects worthy of inquiry. Even when they were taken into
consideration, there was a lack of attention to understanding how IOs emerge and operate.
Scholars embracing a realist perspective contested IOs’ agency and autonomy. They conceived
them as instruments through which nation-states attempt to achieve their national interests.
Conversely, functionalists and liberal institutionalists granted IOs more autonomy in world
politics than the realists. However, they tended to overlook the processes taking place within
and beyond the nation-state and did not necessarily shed light on the interconnected dynamics
that take place beyond the organizations themselves.

A further research field is the institutional history of IOs. Since the inception of IOs, civil
servants who were organizational insiders became amateur historians and wrote volumes on
the history of ‘their’ IOs. This has mainly been the case for IGOs, such as the League of
Nations, International Labour Organization (ILO), International Monetary Fund (IMF), and
World Bank, but also for NGOs; for instance, the multi-volume history of the International
Committee of the Red Cross by Pierre Boissier (1963) and André Durand (1978). These
accounts by organizational insiders hastily gained the status of the official history of a given
organization even when they lacked impartiality, a critical regard and did not quote their
sources according to conventional scholarly standards. These success stories or, worse, hagi-
ographical accounts, gave the history of IOs a bad reputation among historians and others.
Regrettably, civil servant-historians rarely used their insider’s vantage point to describe the
dynamics taking place within a single organization, the rivalries and tensions within and
among organizations. Two meaningful exceptions are Edward Phelan’s (n.d.) ILO memoirs
and Egon Ranshofen-Wertheimer’s The International Secretariat (1945). Organizational insiders
did not cross-reference their sources or connect their accounts to the broader context of the
interwar and the Cold War periods. Nonetheless, the importance of institutional history
should not be altogether dismissed as it provides insight into the inner workings of IOs. Tools
fostering a transnational perspective, such as the Palgrave Dictionary and the LONSEA, have
revitalized the institutional history of IOs in different ways. They contribute to a more
comprehensive understanding of the internal mechanics and dynamics of IOs and shed light
on the way these institutions act locally, nationally, regionally and internationally.

Since the 1960s, scholars from various disciplines have drawn attention to transnational
relations. Raymond Aron (1967) referred to the vast set of interactions that could not be
categorized under the label of interstate relations. Political scientists Robert Keohane and
Joseph Nye (1972) highlighted the multi-faceted relationships, exchanges and interactions
that transcended state boundaries. In doing so, they encouraged scholars to look at transna-
tional organizations and movements as crucial actors in global affairs. Political scientist
Samuel Huntington (1973) added to the debate and sought to limit the applicability of trans-
national relations to the study of IOs and their operations. As far as historians are concerned,
Ian Tyrell’s 1991 article ‘American Exceptionalism in an Age of International History’ broke
new ground, for it used a transnational approach to suggest a reconceptualization of the
history of the United States (US). Tyrell (1991: 1034) pointed out the weaknesses of adopting
an exclusively national perspective to the study of a country’s foreign policy. Patricia Clavin
(2005: 425) maintained that transnational configurations, including those thriving within
1Os, are dynamic and have an impact in the local, national and international domain.
Madeleine Herren (2009) provided interesting insights into transnational network analyses
and launched the LONSEA. The latter’s initial focus is on transnational networks that

95



Davide Rodogno, Shaloma Gauthier and Francesca Piana

developed and eventually shaped the politics and practices of the League of Nations. Kiran
Patel (2009) argued that the research falling under the purview of ‘transnational” has embraced
different strategies and methods. In this vein, Pierre-Yves Saunier (2008: 11) wrote that
historians should use the foundations that have already been laid to their advantage and
continue to explore new terrains.

Within the past few decades, an understanding of the potential of the transnational
perspective as well as the methodological limits of such an approach has grown. This is
reflected in the Palgrave Dictionary of Transnational History and the League of Nations Online
Search Engine. A new generation of historians now embraces a methodology based on the use
of multiple-archival sources. They have proved creative and innovative in the way they make
use of IOs’ archival sources. These historians have made laudable efforts to become familiar
with several archival systems and with a large set of historiographical traditions and questions.
They have cross-referenced documents coming from the archives of IOs with other sources
found in a multiplicity of archives, located in different countries and written in different
languages. In a rather optimistic tone, Saunier (2008: 170) contends that historians are on the
cusp of the ‘ultimate transnational move’.

International organizations in transnational perspective

The transnational perspective adopted by the Palgrave Dictionary and the LONSEA highlights
various mechanics and dynamics within and across 10s, including the role and circulation of
individuals, the connections these individuals forge, their multiple roles within an organiza-
tion and the processes through which ideas circulate. In their respective attempts to better
understand the politics and policies of IOs, whilst embracing a transnational perspective,
neither the Palgrave Dictionary nor the LONSEA overlook the importance of the nation-state.
They encourage scholars to distinguish between international civil servants, permanent
national representatives, national representatives sent to the organization in case of specific
events, and ad hoc experts whose services are seconded by the organization to deal with a
particular topic. Moreover, the Palgrave Dictionary and the LONSEA draw attention to the
individuals’ previous work experiences, their system of beliefs, and as in the case of an IGO,
their national affiliation. They shed light on the moment of ‘contact’ between the individual
and the organization and facilitate the analysis of networks of experts, if applicable to the
research in question.

Sandrine Kott was among the first historians who examined the role of experts within
IOs. She built upon Emanuel Adler and Peter Haas’s (1992) pioneering work on epistemic
communities: clusters of individuals who are bound together by the same beliefs and have
common views on a specific issue. Epistemic communities further their cause through scien-
tific knowledge, as they can both raise an issue for debate within an IO or contribute to an
ongoing debate. They circulate their ideas through other channels such as formal venues,
permanent structures of an IO, informal meetings and unofficial connections. Kott (2008)
analysed how various labour experts, bound together by common knowledge and cause,
interacted and exchanged information, and how their actions matter for decision making and
implementation. Echoes of Kott’s intuitions and analyses are to be found both in the Palgrave
Dictionary entries and in the LONSEA digital project.

The way historians have written and students have read the history of IOs has changed
dramatically in the last decades. Take for instance, the classic League of Nations’ account by
Francis Walters (1952): A History of the League of Nations leads the reader through the
organization’s official activities according to a thematic and chronological order. Walters tried
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to be as exhaustive as possible, recounting the major events within the organization. However,
he did not shed sufficient light on the role of individuals within it. On the contrary, historians
who approach the League of Nations using a transnational perspective tend to expand on the
influence of individuals. They investigate how and whether these individuals managed to
shape the politics of the organization on certain issues.” The example of the Permanent
Mandates Commission (PMC) is a good case in point. Grounded in Article 22 of the League’s
Covenant, it was comprised of individuals who were to oversee 14 territories that were being
administered by various mandatory powers and to ensure the ‘material and moral welfare’ of
the local inhabitants. Chosen for their merit and former work-experience, the experts on the
PMC examined documents submitted both by the mandatory power and by the local inhabit-
ants. When focusing on the background of these experts, it becomes evident that the apple did
not fall far from the tree. Many of these individuals were in fact former colonial administrators
and their nationality played into their selection. Such was the case of Lord Frederick Lugard,
British PMC member, who had previously worked as British colonial administrator in Hong
Kong and then Nigeria. This kind of information, which seems to be relevant to under-
standing the nature of the politics and practices of the PMC, is not to be found in Walters’
book and in many other classic accounts of the League. On the contrary, various historians
working on the mandate system today elaborate and emphasize these kinds of connections.

This example could also be applied to the UN. With the exception of some ongoing
projects,” no extensive research has been conducted on the personnel of various UN agencies,
such as the World Health Organization, the United Nations Relief and Rehabilitation
Administration (UNRRA), the UN Children’s Fund and the World Bank. How many of these
civil servants in charge of enforcing development programmes, especially during the 1950s and
1960s, in the ‘underdeveloped’ and newly independent countries, were in fact former colonial
officers or individuals who worked for one or the other predecessors of the UN, from the
League of Nations to the UNRRA, or other prominent interwar period NGOs such as the
American Relief Administration or the American Jewish Joint Distribution Committee?

As evidenced in these examples, a transnational perspective should open the door for
connections that help scholars contextualize the ideas, politics and practices of 1O0s. By
emphasizing dynamics that transcend IOs, researchers using this approach are inclined to
integrate meaningful complementary perspectives, as is the case for biographical and
prosopographical details. Lawrence Stone (1971: 46) discussed the prosopographical
approach to the study of individuals and defined it as being the ‘investigation of the common
background characteristic of a group of actors in history by means of a collective study of their
lives’. A transnational perspective stresses formal and informal relationships, pointing to their
often unequal nature. It decodes the forms that these relationships take and the way in which
power materializes within them. A transnational analysis of IOs is supposed to offer any
researcher adequate tools to narrow down and go in-depth in individuals’ lives as well as to
broaden the range of actors included in their analysis in order to understand cooperative
efforts that bring governments, organizations and individuals together. This perspective
looks at the spaces where ideas are generated, spaces through which ideas move, are exchanged,
and eventually change. However, as in any scholarly research field, the transnational
approach needs a sound critical distance from the object of study. This was not the case for a
recent volume, UN Ideas that Changed the World, which took an uncritical and unnecessarily
glorifying view of the role of the UN (Jolly et al. 2009; for an assessment, see Baert 2009). It
would have been far more interesting to show the various channels through which ideas
reached the UN and how they were transformed and contaminated, changed and
appropriated.
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Assessing the Palgrave Dictionary of Transnational History

This section assesses how the Palgrave Dictionary, edited by Akira Iriye and Pierre-Yves
Saunier, contributes to the study of IOs. The dictionary is a vast compendium which offers
insight into a multiplicity of topics, ranging from concepts, ideas, continents, countries,
movements and objects. In fact, its opening pages reveal a series of diagrams that encapsulate
how the transnational perspective has influenced the study of international relations. The
dictionary presents central themes such as flows of people, world order and disorder, world
sound and images, production and trade, body and soul concepts and processes, groups and
causes as well as knowledge.

The Palgrave Dictionary was not necessarily meant to be an attempt that would bolster the
study of IOs. Nonetheless, it was symbolic of the fact that historians broke free from their
‘cages’, when they realized that scholars from other fields were studying IOs from various
angles. Therefore, this volume engages with multiple disciplines, as it includes scholars from
varied fields, such as anthropology, economics, theology, linguistics, geography, sociology
and interdisciplinary studies. The dictionary was largely born out of the awareness of a
specific deficit. Iriye and Saunier (2009: xix) grasped that ‘there was room and need for a
reference volume that would document the history of connections and circulations in the
modern age, from about 1850 to the present’. Their purpose was not to add another ‘historical
dictionary’ to the pile.

Coordinating and managing the compilation of over 300 entries must have been an
onerous undertaking. Reviewers of the Palgrave Dictionary did not hesitate to refer to it as an
‘authoritative, accessible and highly readable’ work (Farquhar 2011: 155). This dictionary
seems to conform to Patel’s (2009) view that ‘if used properly, the transnational scalpel cuts
across all boundaries and dissects transnational connections just about everywhere’. In
assessing the usefulness of the dictionary, the questions we ask are straightforward: is the
dictionary a valuable tool for studying 1Os? At what, if any, stage of one’s research on IOs
would the dictionary be most useful? What words of caution should be kept in mind by the
scholar wishing to use this tool ‘properly’?

The first aspect to note is that unlike traditional dictionaries that generally proceed in a
more linear manner, the research journey through the Palgrave Dictionary involves a degree of
jumping back and forth. Reviewers have noted that the volume is ad hoc in nature. Although
not necessarily a ‘traditional volume’, the dictionary ‘summarizes an outstanding amount of
material that covers an equally vast number of themes’ (Forest 2010). Although the editors
maintain that there are no ‘obvious’ entries, one must be aware that certain aspects, including
those that might be relevant for the study of IOs, have been left aside. For instance, there are
entries on some UN specialized agencies, such as UNESCO, but not on the UN Environment
Programme (UNEP).

One of the fairly typical criticisms raised against this, as any dictionary, is the risk of
becoming outdated quickly (Guha 2009). A further criticism is that some entries are deemed
to be ‘slightly less satisfying than others’ (Farquhar 2011: 155). Perhaps these reviewers tend
to forget that this is a pioneer work whose prodromic value should not be underestimated.
Hence, the disparity of themes dealt with is probably a reflection of the uneven state of
research in various sub-disciplinary realms. Some scholars view unevenness as weakness,
forgetting that the lack of homogeneity illustrates the attempt and the effort of the editors to
broaden the scope of the historical dictionary. As Iriye and Saunier (2009: xix) write in
the introduction, the volume is replete with various ‘flaws’. These flaws do not necessarily
indicate weaknesses, but areas where further research is needed. Furthermore, by including
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the research of anthropologists, sociologists and political scientists, to list just a few, the editors
remind historians of the pertinence of the work undertaken by other social scientists in topics
of common interest.

Here, we conduct a simple test of the Palgrave Dictionary. We selected a topic (IOs and
climate change) and proceeded to verify to what extent the dictionary is a helpful tool. Since
the 1970s, climate change brought to the fore a number of actors that engaged with IGOs,
epistemic communities and NGOs. It was at this juncture that new ‘global movements’
surfaced with heightened concern over the environment. For instance, NGOs have been
intensely involved in environmental negotiations and treaty making. Before starting the test
we were aware that IOs as well as epistemic communities operating within them had been
significant actors in the move to raise awareness regarding environmental issues, as they had
been proactive in amassing, disseminating information and lobbying for change. Does the
dictionary sufficiently delve into these aspects? Does it indicate a single route (a kind of via
maestra) or does it suggest alternatives for research?

The first stop in the thick book was at the tree diagrams. Laid out for the perusal of the
researcher, they provide a road map for the seemingly random entries of the dictionary. An
entire tree under the heading of ‘planet earth’, with a further heading of ‘environment,
resources and infrastructure’ is laid out for the researcher, thereby drawing attention to some
of the inter-connected aspects which fall under this field of study. These issues then appear
again under a further tree labelled ‘groups and causes’, under the more general heading of
‘international NGOs’, and are then narrowed down under various environmental issues.
With a loosely constructed navigational system in hand, the research process could be
launched. Without adhering to the alphabetical order, the first ‘obvious stop’ was the entry
on climate change.

This entry proceeds chronologically, first identifying some of the major scientific innova-
tions. Then it focuses on some of the developments in environmental issues, such as the
various conferences that have been convened and organizations that have been established to
deal with this topic. In tracing how climate change has been elevated as an issue of interna-
tional concern, the entry highlights the extent to which a number of transnational exchanges
have transpired. It certainly pays particular attention to the importance of ‘expertise’ and the
pivotal role that scientists from around the world have played in the compilation and provi-
sion of reports. It emphasizes the diversity of disciplines that have been involved in the process
of studying the climate system. For instance, the cooperation and expertise of atmospheric
scientists, oceanographers, terrestrial ecologists, as well as meteorologists, solar physicists and
other scientists from the physical and biological, as well as social, sciences, are elucidated.

At times, the information is a bit staccato as some of the key experts are identified in the
various countries without necessarily identifying whether and how they are connected with
10s. Although the transnational perspective is specifically intended to draw attention to
various flows and circulations, it sometimes appears as though only some of the ‘nodes’ of the
networks are highlighted. Moreover, there is no explanation or information on the reasons as
to why other ‘nodes’ are left aside. For instance, the entry describes how, in the early 1980s,
a number of climate and biological scientists from American and European universities and
research centres released reports on the fact that climate change could indeed become a grave
issue. It then shifts its gaze to developments in 1988 when NASA scientist James Hansen
presented his findings at a US Senate Committee, emphasizing that he was 99 per cent certain
that climate change was an imminent reality. The dictionary arbitrarily jumps in the delivery
of information, as there is no link between the findings of European and American scientists.
The reader is left wondering about the connections between these two key moments. It
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would also have been interesting to know if these reports were similarly issued to
organizations such as the UNEP, established in 1972, and the degree of collaboration between
scientists and the latter. As to Hansen, he appears out of the blue and then disappears again
into the abyss.

At first glance, this entry appears to be missing information on various aspects related to
the link between climate change and IOs, particularly the links played by international
conferences and the impact that the latter had on IGOs such as the UN. However, certain
gaps can be filled when cross-referencing with some of the other entries. For instance,
‘environmental diplomacy’ complements the entry on ‘climate change’ and addresses some
questions that were outstanding when consulting the former. More specifically, the informa-
tion on ‘environmental diplomacy’ elaborates upon the governmental and non-governmental
interactions that have transpired, resulting in the conclusion of trans-boundary agreements,
as well as a host of other ‘transnational efforts’ that have taken place. This entry also
provides insight into how IGOs such as UNEP represent central platforms upon which some
environmental agreements have been based. The unevenness we referred to earlier is visible
here, for the trajectories of influential UNEP experts and individuals are entirely overlooked.
Overall, in spite of the cross-referencing, some information is disjointed and, in fact, there is
no dedicated entry for the UNEP. Although one understands that it would evidently exceed
the scope of the entries to provide a detailed account of all of the aspects mentioned, certain
elements could benefit from enhanced connections.

We proceeded like any scholar would have done. From the Palgrave Dictionary, we moved
to our library (virtual and real) and identified some of the major actors that have been at the
core of climate change issues. We were instantly drawn to the Intergovernmental Panel on
Climate Change (IPCC). The dictionary does not contain a dedicated entry on the IPCC,
although information on this institution is scattered throughout various entries. This is
surprising given that, according to Iriye and Saunier (2009: 173), the latter is much more than
a network of experts whose ‘critical review and assessment of climate change is unprece-
dented’. Information on the IPPC can be found within a number of entries: climate change,
environmental diplomacy and environmentalism. The very basic information we gathered on
the IPCC shows that it rapidly became the site of relevant transnational connections and
discussions on the risks of climate change. The Palgrave Dictionary mentions the ‘transnational’
composition of the IPCC, which comprises over 2,000 scientists from around the world (Iriye
and Saunier 2009: 173). Among the experts, there are also researchers from academic circles,
governments, NGOs and other institutes. Moreover, the input provided by the dictionary
instigated a questioning of the role of various epistemic communities and advocacy network
groups that were comprehensively involved in the creation of the IPCC through the World
Meteorological Organization and UNEP. The IPCC’s reports are deemed to have wielded
considerable sway on governments as far as the negotiation and eventual adoption of the 1992
Framework Convention on Climate Change is concerned (Iriye and Saunier 2009: 174). We
do not necessarily deem the lack of an entry in this regard to be a weakness. Starting from
scattered information we found in the dictionary, we were able to formulate potential research
questions on the nature of the IPCC’s ‘influence’, on the role of various environmental
pressure groups in directing and steering policies and practices through an IO, on issues
related to knowledge and power. In that respect the alleged ‘flaws’ of the dictionary enhanced
and stimulated our questioning.

Moreover, the dictionary’s entry on ‘environmental diplomacy’ drew our attention to the
measures and efforts undertaken by various groups, in particular NGOs. Despite an imbal-
ance in some of the information, this entry highlights the inherent merits of a transnational
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perspective when applied to the study of IOs. The role of non-state actors is particularly
relevant when dealing with topics such as climate change. Does the entry engage with
the methods NGOs utilize to persuade UN bodies or governments to consider or adopt
principles or programmes that they uphold? The entry delineates the wide range of strategies,
from radical measures undertaken by Greenpeace, to the World Resources Institute, which
conducts research and disseminates information in the hope that it will sway decision makers
and public opinion. Therefore, the dictionary has accomplished its task in this regard. Any
outstanding questions will be left for the scholars to uncover in their individual work.

Last but not least, we must assess whether the dictionary, deliberately or not, imposes a
specific agenda favouring transnational relations over other kind of relations on the scholar
reading the dictionary. We can take the following example concerning two entries which the
dictionary indicates as being strictly related to ‘climate change’, i.e. our test’s starting point:
‘environmentalism’ and ‘environmental diplomacy’. Reading ‘environmentalism’, one learns
that key conferences and symposiums have taken place since the 1960s. The Biosphere
Conference of 1968 intentionally steered clear of potentially provocative topics of policy
and advocacy and instead emphasized the role of scientific knowledge in addressing
environmental problems. In this vein, the Palgrave Dictionary highlights expertise and more
specifically, the political role of ‘science’. The editors and authors of the dictionary appear to
maintain a critical look on networks of experts and transnational advocacy networks. As to
‘environmental diplomacy’, the last part of the entry brings the ‘nation-state’ back into the
discussion. It maintains that governments are often reluctant to apply stringent environ-
mental rules, especially if these rules impose restraints on economic growth. This might
appear as a trivial or obvious statement, though given the intended readership of the dictionary
this is an opportune reminder of the importance of nation-states even when non-state actors
are the research objects.

The League of Nations Search Engine (LONSEA)

The LONSEA, founded at the University of Heidelberg, is part of a broader project entitled
‘Asia and Europe in a Global Context, Shifting Asymmetries in Cultural Flows”. Officially
launched by historian Madeleine Herren-Oesch in October 2010, it is presented as a tool that
encourages the investigation of ‘global history” from below (Sibille 2011).* In the intention of
its creators, the LONSEA is meant to overcome the limits of institutional history by high-
lighting the institutional and personal relationships that develop within, across and beyond
IOs. For instance, it aims to trace the trajectories of international civil servants and examine
how personal connections have shaped international politics. The LONSEA is built to make
the researcher ‘follow’ the development of the career of an international civil servant who
might change positions within the organization, move from one organization to another, or
enter the national administration of her/his country of origin. Moreover, this database is
designed to provide elements through which a researcher might determine the extent to
which IOs and their staff were effective in the actions they carried out. This is made possible
by varying search combinations and moving the focus from IOs to people, places, topics and
connections.

According to the editors of the database, the scope of the LONSEA is not intended to be
a comprehensive biographical reference work or an institutional reference. Rather, it should
help the user examine the changing character of the mandate and activities of some of the
organizations, and in particular the League of Nations, operating in the interwar period.
Indeed, contrary to the classic historiography portraying the League as static and a failure, a
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research tool such as LONSEA highlights the extent to which the organization was a dynamic
institution. This also applies to the connections that the League had with internal bodies and
external organizations, as well as with international civil servants. In providing insight into
the individuals and institutions connected with the League of Nations, the LONSEA aims at
reassessing its history and the connections that arose around the Geneva-based organization.
Furthermore, data are visualized through a diagram structure, where tables and colours draw
attention to the development, expansion or regression of networks over time and place.
Therefore, the LONSEA facilitates the investigation of networks crossing national borders
and sheds light on how these networks shape international relations.

As is reflected in its name, the LONSEA is deeply connected to the history of the League
and to the interwar period. The documents upon which the database is compiled are based on
the assumption that the League’s Secretariat was at the centre of networks composed of inter-
national bureaux and commissions designed to regulate ‘matters of international interest’.
Therefore, from 1921 to 1938, the Secretariat collected and distributed relevant information
on IOs and individuals and published them in eight volumes, called A Handbooks of International
Organizations. The LONSEA not only contains every organization and individual mentioned
in the Handbooks but has also been enriched by the League’s personnel files for the period
extending from 1919 to 1946. The database also contains entries from A Handbook of
International Cultural Organizations in_Japan (Tokyo 1936) and, in the near future, it will include
entries from its German counterpart. Indeed, as both governments withdrew from the League
in the 1930s, they set up their own departments dealing with IOs and conferences.

The LONSEA is an innovative project, as it relies on the collaboration between historians
and information technology specialists. It binds the humanities and technology together with
the goal of building a new system through which data are organized and contextualized.
Contrary to classic projects of digitalization or databases of quantitative research, the
pioneering character consists in offering a platform where heterogeneous and diversified
entries find a suitable place. Despite its technological dimension, ‘man/woman-power’ was
and is still behind the project’s implementation, as data need to be inserted manually.

Contrary to traditional paper contributions, so far (through June 2012) no reviews in
English exist. This can be justified by the fact that the historical community has not yet
embraced the potential of digital humanities. One of the most obvious strengths of the
LONSEA is precisely its digital nature: anyone within reach of a computer can easily access
the information in a cost-effective way. From the neophyte of the interwar period to more
experienced scholars, the LONSEA offers information on a multiplicity of different topics. It
allows an individual researcher to collect information and elucidate networking relationships
that traditional archival-based research would have done with more resources and time at
her/his disposition. Moreover, due to its online nature, it is a permanently ongoing project
and is easily expanded. This is what differentiates the LONSEA from a traditional paper
publication that can only be updated with succeeding editions. Since October 2010, the
number of the entries has continuously increased. When it was first launched, the database
contained approximately 5,000 entries of individuals. Eighteen months later, 1,102 individ-
uals have been added. Moreover, due to its interactive and open access structure, several
scholars worldwide have contacted the editors, pointing out inaccuracies or providing them
with additional information. As an example of its expansive nature, we can mention the
setting up of a cooperation project aimed at exchanging information with the Diplomatic
Documents of Switzerland (Dodis, www.dodis.ch). For instance, within this context, Dodis
provides access to a variety of sources on Gustave Ador, a politician who was involved with
the League while pursuing a career in Swiss politics and serving as the president of the
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International Committee of the Red Cross. The LONSEA database also provides links to a
list of digitized documents, to the Swiss historical dictionary, and to WorldCat, to name but
a few. It offers the perfect example of the fruitful effects of inter-archival collaboration in our
digital era. Due to the openness of the editors in this regard, it is certain that the entries will
continue to develop and be enriched, while being accessible for free all over the world.

As for the weaknesses of the LONSEA, the most evident one pertains to a general lack of
information on the website for its potential users. It is not yet user friendly and some work
needs to be done in this respect. For the time being, there are only scant references to the
Handbooks of International Organizations, which represent the bulk of the information the
research engine is based upon. The editors should explain the rationale behind their choice in
the use of them, as well as the logic behind the Handbooks themselves. The Handbooks list some
of the organizations, activities, connections, relations and transnational movements. However,
these volumes are certainly not exhaustive. Moreover, the LONSEA could have ‘landing
pages’ helping users to identify the criteria according to which some of the interwar organiza-
tions and individuals were dealt with and why others were left out. For instance, it does not
contain the list of the International Committee of the Red Cross’s delegates working on
behalf of the League of Nations and charged with the refugee work in the 1920s. Regarding
Fridtjof Nansen, the high commissioner for refugees at the League, he is only listed as a
member of the International Near East Association and of the International Society for the
Exploration of the Arctic Regions by Means of Aircraft. Moreover, the LONSEA does not
yet mention the reasons for the inclusion of documents coming from A Handbook of International
Cultural Organizations in Japan. Without this information, the user cannot understand why
among the list of topics, Japan is the only country with a separate heading. Finally, the data-
base should include an explanation regarding the project’s ongoing character, as well as
inform users when information on the website has been altered.

Although there is a page called ‘search LONSEA’, the latter only offers basic information
on how to use the website, and thus how to optimize time. For instance, there is little expla-
nation on the reasons why the website is organized into three main sub-headings, namely
‘search’, ‘visualize’ and ‘bibliography’. In particular, the user is left ‘alone’ for the part called
‘visualize’, as there is no explanation on how to use it. This is meant to provide an alternative
possibility of approaching topics relating to international relations in the interwar period. For
instance, in the ‘organisation arc’, connections are represented with ever-moving nodes of
different colours. One can only presume that each of these colours stands for a different
degree of institutional or personal connection. Despite the undeniable and visionary value of
this technical approach, its outcome is diminished if it is not supported with guidance from
the editors.

In spite of some of these difficulties, the sub-heading ‘search’ is more useful. A simple
example shows how the LONSEA can be used. For instance, browsing by IOs and writing
down the term ‘minorities’ presents the list of organizations that were interested in minority
questions. In selecting one of these, one can access the names and careers of its officers and
can trace their relationships within their organization and beyond. Searching further and
clicking on the name of Pablo de Azcarate, a Spanish diplomat who worked in the Minorities
Section, the researcher is familiarized with information on his position before joining the
League of Nations and during his tenure for that organization, the geographical spaces where
he carried out his activities, and the individuals with whom he was in contact.

As compared to the Palgrave Dictionary, the LONSEA 1is perhaps more focused and helpful
for the study of individuals connected in one way or another with the League of Nations
during the interwar period. Although this is not yet fully systematized, the LONSEA provides
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insights into the organizations and activities with which the individual was affiliated. Let us
take the example of Philip John Noel-Baker, one of the British members of the League of
Nations’ Secretariat. Using the LONSEA, we get to know his roles in the different organiza-
tions for which he was working, his residences and his networks. The LONSEA permits the
researcher to click on the names of the persons with whom Noel-Baker was connected and to
get information on the organizations for which he worked. For instance, clicking on the
International Peace Campaign opens a new field of research: the database provides references
to the mandate of the organization, its finances, the congresses which were organized,
the names of the country representatives who belonged to it, as well as the names of its
officers. More interestingly, it highlights the connections that the organization had
with other organizations working on related topics. Hence, the database spurs new research
questions and allows for further transnational excursions.

Browsing by topics, with a few clicks, it is possible to filter six organizations dealing with
politics, international relations and pacifism, whose seats were in Geneva. Another function
of the LONSEA is the so-called ‘connection research’, through which the researcher can
verify the links through which two persons or institutions are connected. One has to click on
‘mark the connection’ on the top right of the pages of two individuals or organizations,
before selecting ‘connections’ in the left column. This will show through whom and which
organization these two individuals were connected.

Conclusion

This chapter has distinguished two related but different questions: the usefulness of the trans-
national perspective for understanding IOs, and the usefulness of the Palgrave Dictionary and
the LONSEA in understanding IOs through transnational lenses. The Palgrave Dictionary and
the LONSEA provide a firm foundation upon which future studies on IOs will be able to base
themselves. An absolute beginner would potentially not be aware of all the connections that
s/he has to forge and would need a proactive stance to make the best possible use of both of
them. Perhaps the Palgrave Dictionary and the LONSEA are better used as tools for flagging
and highlighting the most relevant network nodes and connections that will then require
further and more comprehensive study. The transnational perspective is not intended to be a
‘one size fits all” solution. In fact, both the Palgrave Dictionary and the LONSEA are excellent
starting points, though they might well become obsolete. Hence, neither should be seen as the
gospel for a new ‘transnational history’ chapel but, rather, as an open invitation to multiply
the way international relations are addressed.

Recommended for further reading

Iriye and Saunier (2009) and LONSEA (2010).

Notes

1 Based on the findings of our research project From Relief to Rehabilitation: The History of
Humanitarian Organizations’ Programs, On Behalf of Civilian Populations in the Aftermath of the
First World War, Geneva: Graduate Institute of International and Development Studies. We thank
Jaci Eisenberg for her contribution.

2 See http://graduateinstitute.ch/international-history/News_and_Events/New_History_LoN.
html for the conference Towards a New History of the League of Nations at the Graduate Institute
of International and Development Studies, August 2011.
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3 See http://www.ru.nl/fm/iobio (IO BIO project), http://www.unhistory.org (UN Intellectual
History Project), and http://www.bodley.ox.ac.uk/dept/scwmss/modpol/uncrp.htm (UN Career
Records Project at the Bodleian Library).

4 This article contains plenty of valuable information on the LONSEA. It should be translated into
English and integrated as a central reference for the website.
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International organizations and
the idea of equality

Andrew Hurrell and Nicholas Lees

Ideas about equality have long been central to the creation, functioning and influence of
international organizations. On the one hand, international organizations have been crucial
sites for the elaboration and diffusion of extraordinarily powerful sets of ideas connected,
directly or indirectly, with notions of equality. Ideas about national self-determination, racial
equality, democracy and human rights have, quite literally, changed the face of global poli-
tics. International organizations have played a central role in that process and are of crucial
importance to weaker actors. They can provide important platforms for influence to the
degree that they constrain the powerful through established rules and procedures, and they
open up ‘voice opportunities’ that allow relatively weak states to make known their interests
and to bid for political support in the broader marketplace of ideas. They also provide weaker
states with political space to build new coalitions in order to try and affect emerging norms
in ways that are congruent with their interests and to counter-balance or at least deflect the
preferences and policies of the most powerful.

On the other hand, however, international organizations both reflect and reinforce
inequality. Organizations are very rarely simply concerned with liberal purposes of solving
common problems or promoting shared values. They are also sites of power and reflect and
entrench power hierarchies and the interests of both powerful states and economic actors.
The vast majority of weaker actors are increasingly ‘rule takers’ over a whole range of issues
that affect all aspects of social, economic and political life. Because power is an essentially
social quality, international organizations (and institutions more broadly) are central to the
stabilization and effectiveness of power in general and hegemonic power in particular. They
provide ample illustration of the various faces or facets of social power, in particular the
power to set agendas and to shape what gets decided, but also ideational power and the
capacity to shape both explicit sets of causal ideas (for example, on the nature of economic
development) and the broader ideological framing within which all politics takes place.
Finally, they illustrate discursive power and the capacity not simply to shape the process of’
interaction but to constitute the actors who are interacting (Barnett and Duvall 2004).

This chapter examines the interplay of ideas and practices of (in)equality within interna-
tional organizations. It begins by exploring the hierarchical aspects of classical European
international society and their on-going importance for more recent forms of international
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organizations, before detailing the challenges to this order that emerged in and around the
process of decolonization. It then examines how, as a result of the exhaustion of the early
Third World challenge and the globalization of neoliberalism, the focus of debate within and
between international organizations shifted from issues of interstate equality to questions of
global and inter-personal equality. The conclusion traces ways in which the picture has been
complicated by both the rise of emerging powers and the more general diffusion of power to
non-state actors and networks, and how this double diftusion is likely to shape future debates
on equality and inequality.

Inequality, the classical state system and its legacies

Modern international organizations grew out of an originally European state system. This
system was both marked by, and structured around, inequality. The combination of rapid
industrial development, the emergence of more efficient administrative and organizational
state structures, the consolidation of national states, and changes in military technology and
organization led to the emergence of a small number of major powers that dominated the
international political landscape. Moreover, if inequality marked the core of the state system,
the relations between the European core and the periphery were still more unequal. The
industrial revolution and technological innovations in armaments provided the base for
unparalleled dominance of the European powers over the rest of the world. The European
colonial order was built around various elements, such as 1) formally subordinate territories
which played no role in international relations, 2) institutionalized controls over colonies and
semi-colonies involving unequal treaties, imposed export regimes, enforced concessions
and ‘temporary occupations’, 3) an economic system marked by the enforced opening
of peripheral economies and by demographic openness, 4) a series of cultural assumptions
that stressed the superiority of Western and white culture and a natural belief that progress
entailed the replication of European models, and 5) European control over the criteria
by which non-European political communities could be admitted to membership of
international society.

In addition to these disparities in material power and resources, inequality was entrenched
in the norms, institutions and shared understandings that shaped and gave meaning to the
system. Of particular importance were the special role and status of Great Powers as the
managers of international security and the dominant role of major states in establishing by
their practice or agreement the rules of international law, as well as the extent to which that
law reflected the interests of the powerful, imposing few restrictions on the use of force and
resort to war, upholding the validity of treaties signed under duress, and providing no place
for notions of self-determination or of human rights. International law deliberately ‘excluded
large chunks of power from its compass — forms of international power exercised through
private law, property and contract — forms of international power often associated with
informal empire or the “empire of civil society’”” (Koskenniemi 2011: 23). Finally, Europe’s
self-perception of its role in the broader system fed on and into ideas about racial, cultural or
civilizational hierarchy. Alongside the management of European diplomacy and discussion of
the impact of the industrial revolution on the distribution of power, there ran a continuous
preoccupation with moral, cultural and civilizational factors. These played a crucial role in
determining the status of ‘great nations’ and who was to count in the international pecking
order. Within Europe, philosophers such as Karl Marx, John Stuart Mill, Georg Hegel
and many others all believed in a hierarchy of nations with only some possessing the necessary
moral character and the historically progressive potential. But it was in relation to the
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non-European world that differentiation and hierarchy were obviously clearest: hence
the widely held belief in the concept of civilization and in a hierarchy of races; hence
the elaborate debates as to the principles, criteria and ‘standards of civilization’ by which
non-European states might be able to be accepted as sovereign members of the ‘society of
states’ or the ‘family of nations’; and hence the idea of Europe as the unique site of a universal
and universalizing modernity.

As this chapter will argue, it is true that much changed during the course of the twentieth
century. Nevertheless it needs to be stressed that older hierarchical conceptions of order
remained extraordinarily powerful and influential throughout the twentieth century,
including in the practices and structures of many formal international organizations. Thus,
for example, the Cold War ‘order’ and the so-called ‘long peace’ of 1945—-89 were constructed
in very traditional fashion around attempts to regulate the balance of power between the
superpowers (through arms control agreements, summits and mechanisms of crisis manage-
ment) and through the exploitation of hierarchy (through the mutual, if tacit, recognition of’
spheres of influence and through the creation of an oligarchical non-proliferation system
designed to limit access to the nuclear club). Moreover, even as international institutions
expanded so dramatically in both number and scope, hierarchy and inequality have remained
central to both their conception and their functioning. This was clearly the case during
the period of the League of Nations, as the League did not represent a total departure from
the previous international system. Symbolically, its Covenant was not a separate compact, but
formed part of the Paris peace treaties, which in turn stemmed from a conference dominated
by the five principal victors. Even after the signature of the peace treaties, many consequential
problems continued to be settled by the Supreme Council of the Principal Allied and
Associated Powers or its deputy, the Conference of Ambassadors in Paris, and its offshoot, the
Reparations Commission (Dunbabin 1993: 421-2).

This continued to be the case in the post-1945 period. The United Nations (UN) did not
represent a fundamental revision of previous thinking. Hierarchy and the primacy of political
agreement between the major powers were to remain central, despite being balanced by a
stronger inclusive component (with the originally four non-permanent members of the
Security Council in addition to the five permanent members) and a much broader range of
legal and normative ambitions, including the legal limitation on force, the goal of collective
security and human rights. Membership reflected ideas of material power, but again not
solely. France was to be there because, for British Prime Minister Winston Churchill, it
would be central to the re-building of Europe and it was, as he put it, part of the ‘natural
order’. China was to be there because of the hopes of the United States (US) that it would be
able to play a future regional policeman role in the Far East and because of the link to
de-colonization.

Sometimes the ordering role of hierarchy and inequality within international organiza-
tions was formalized, as in the special rights and duties of the permanent members of the UN
Security Council, or the weighted voting structures of the International Monetary Fund and
World Bank, or the dramatic expansion of the role of the G7 from the mid-1970s. Alternatively,
hierarchy is implicit in the way in which international financial management is dominated by
closed groups of the powerful (as in the Bank for International Settlements or Financial
Stability Forum) or the de facto decision-making rules of the World Trade Organization.
Another way of dealing with the tension between formal institutions and the continuing role
of major power politics has been through the growing importance of informal groupings of
states (contact groups, core groups, groups of friends) that act in and around formal institu-
tions (see Albaret in this volume).
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The United Nations, decolonization and the evolution
of the idea of international equality

If inequality of power and of condition was for many simply a fact of international life, there
had nonetheless always been a powerful and persistent counter-tradition in Western thought
that had long stressed ideas of the unity of humankind and the centrality of different forms of
equality. This counter-tradition finds its analogues in many other religious, cultural and
cosmological belief systems. The sources and development of this counter-tradition are
complex but were both reflected in and buttressed by the great revolutions of the modern era:
in the Netherlands, England, the United States, France, Haiti and the Soviet Union. In turn,
these ideas about equality fed directly into the challenge to the Western dominance of the
international system that gathered pace during the twentieth century, especially in relation to
decolonization and claims for national self~determination and national liberation, but also in
terms of the struggle for equal sovereignty and the struggle for racial equality. Ideas about
equality increasingly entered into many aspects of the normative structure of international
society, as is clearly illustrated in the process of decolonization.

The tensions between the principle of formal equality of states and the reality of enduring
global socio-economic equalities helped to generate significant controversy within the UN
in the early years of the organization’s existence. After 1945 it became increasingly difficult
to maintain the argument that national determination was to be confined to Europe, still less
the sorts of views of racial superiority that had underpinned the age of empire. The associa-
tion with fascism deeply undermined ideas of biological racism. In reaction against such ideas,
principles of non-discrimination on the basis of race were incorporated into Article 13 of the
UN Charter. The newly formed UN Educational, Scientific and Cultural Organization
(UNESCO) set up a commission of experts to analyse the issue of race. Its members came
from Brazil, France, India, Mexico, New Zealand, the United Kingdom (UK) and the US.
It resulted in the UNESCO Statement on Race (1950) and an educational programme
designed to educate the publics of nations worldwide about the falsity of racialist ideas. Recent
literature has also stressed the role of developing countries in the creation and development of
ideas about international human rights (see Bhagawan 2012).

Despite the trend towards anti-racism and belief in the equality of peoples, some European
statespeople hoped that the UN would help preserve the institution of empire as the League
had done through the mandate system. However, the first wave of post-colonial nations,
particularly India, were able to use the platform of the UN General Assembly to draw atten-
tion to the racialist practices of states such as South Africa and to push for full decolonization
(Mazower 2009).

The emerging Third World ideology of racial equality, national self~-determination and
sovereign equality of states was consolidated at the Bandung Conference in 1955. The
diplomatic coalitions resulting from these efforts, the G77 and the Non-Aligned Movement,
played an important role in socializing newly independent states into a common Third
World perspective and in enabling the global South to achieve a modicum of unity within
international organizations. The re-definition of colonialism as being outside the bounds of
acceptability in international society is a testament to the success of this strategy in effecting
normative change, conducted in significant part through international organizations. Key
was the passage of the 1960 Declaration on the Granting of Independence to Colonial
Countries and Peoples (Resolution 1514 [XV]) within the UN General Assembly, which
classified concerns about ‘preparedness’ of colonies as a ‘pretext’ which should not delay
decolonization.
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The dissolution of the inter-imperial order was consistent with US ambitions to construct
a global trading system stabilized via the framework of ‘embedded liberalism’ (Ruggie 1998).
Important features of this agenda included efforts to rebuild the European and Japanese econ-
omies through regional banks for reconstruction and development: components of what
became known as the World Bank Group. Reconstruction efforts generated early proposals
by Latin American nations for a permanent system of redistribution for needy nations based
on a principle of mutual aid (Murphy 1984: 30-34). Whilst this did not occur, the US made
a strong commitment to modernize the newly christened ‘developing’ nations in its own
image so as to pre-empt the spread of radical egalitarian ideas in the form of communism
(Gilman 2003). Indeed the ‘global Cold War’ played a fundamental role in the diffusion and
contestation of ideologies of modernization and development. From this perspective the
Third World can be seen as a product of the Cold War (Westad 2005). The global projects
of the two superpowers raised hopes of the possibility of international socio-economic
‘convergence’ between nations now categorized as either developed or developing.

However, concerns grew that closing the economic gap between the late-developing
nations and the industrialized world would in fact be much more difficult. The arguments of
Ratl Prebisch, an economist for the UN’s Economic Commission for Latin America, were
important in crystallizing worries on the part of commodity-exporting nations that their
terms of trade were liable to decline and thus relative international inequality was likely to
persist. Dependent on volatile commodity prices and facing the pressures of mobilized
populations demanding the benefits of the industrial age, the late-developing Latin
American and new post-colonial states utilized their numerical majority within international
organizations to place questions of equality on the agenda. The result was the opportunistic
demand for a New International Economic Order (NIEO) in the wake of the 1973 oil
crisis (Braillard and Djalili 1984: 166-7). The NIEO was an eclectic set of demands for the
reorganization of ‘embedded liberalism’ to benefit commodity producers and late-developing
nations. Central elements of the programme included the reassertion of the rights of
states over multinational corporations, non-reciprocal access to the markets of the advanced
industrialized nations, commodity price stabilization and a substantial expansion of official
development aid.

An important feature of the ideology animating the NIEO campaign was its insistence
that international inequalities created moral obligations on the part of the advanced industri-
alized world in combination with a strong defence of state sovereignty in domestic affairs
(Krasner 1985). It was fundamentally a set of claims about international rather than global
equality, according to which formally sovereign states had the right to claim support from the
international system in order to enable them to exercise their substantive sovereignty and
pursue their chosen path of development (Murphy 1984). Rhetorically, this was presented as
a necessary and inevitable step towards moving beyond a Europe-dominated world order and
was thus linked to the condemnation of Israel, Portugal and South Africa.

These ideas of international equality gained some traction in the industrialized North due
to new concerns over the fragility of industrial civilization and the mutual vulnerability of
rich and poor, as expressed in notions of ‘spaceship Earth’. Ideas of international equality
could also be presented as an extension of the domestic welfare state in an era of interdepend-
ence. For others such as US Ambassador to the UN Daniel Patrick Moynihan (1978), however,
the organization had become a ‘dangerous place’ governed according to the tyranny of an
illiberal majority. The authoritarian nature of many of the states making up the coalition
behind the NIEO undermined their moral authority to make normative claims regarding
international inequality, weakening their legitimacy as representatives of the impoverished.
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When the bargaining power granted to the NIEO coalition by post—Oil Crisis fears over
resource security evaporated, demands for greater international equality could be safely
ignored. The US and the UK responded to the call for a New International Information
and Communication World Order in UNESCO, defended by its advocates as a measure to
safeguard cultural diversity in an era of global mass-communication, by leaving the specialist
organization in 1984 and 1985.

By the early 1980s, however, the apparent cohesion of the Third World coalition that had
brought the Western countries to the negotiating table to talk about a New International
Economic Order had weakened. It had been undermined by factors such as the increased
differentiation across the developing world (especially the rise of the Asian Newly
Industrializing Countries), strains within the coalition itself, the loss of sympathetic inter-
locutors within the North open to Southern demands, the hard-line rejection of any notion
of a North—South dialogue on the part of the US and its major allies, and the deteriorating
economic and political position of much of the developing world that accompanied the devas-
tating financial and economic crises of the 1980s. The reformist rhetoric of the NIEO had
been both defeated and deflated. Power-centred accounts of North—South relations stressed
the existence of a ‘structural conflict’ reducible to contending sets of power and interest,
however encrusted within the empty rhetoric of justice. The powerful neoliberal critique of
rent-seeking Southern elites cut deep into progressive Third-Worldism. On the left, post-
colonial writers came ever more to view the post-colonial state with deep disdain and the
progressivist narratives of both capitalism and communism with even greater scepticism. And
critical political economists argued that, to the extent that developing countries ‘emerged’, it
would be as the result of structural changes in patterns of capitalist global production and the
spread of neoliberal ideologies.

The global South came to be defined in transnational social terms rather than as a grouping
or category of nation-states (Slater 2004). Empirical accounts focused more and more on the
social movements that were emerging within and across the global South in response to
neoliberalism. Normative attention was also shifting away from Southern states and towards
social movements and civil society groups within the global South such as the World Social
Forum, anti-globalization groups and post-Seattle protest movements (see later). The idea
that the World Social Forum represented the ‘New Bandung’ precisely captured this shift —
away from states and towards different forms of social movements in which the idea of the
South as both a focus of protest and a transformative project lived on, but in a radically
different form.

Inequality globalizes: neoliberalism and global economic integration

The ability of coalitions of the global South to use international organizations to advance
ideas of international equality had, to a substantial degree, been made possible by the political
investment of the industrialized nations in those institutions as part of a commitment to
‘embedded liberalism’. The campaign for the NIEO could not continue once the US and its
allies had demonstrated that they were willing to both exit those organizations and renego-
tiate the terms of ‘embedded liberalism’. The campaign for international economic equality
was exhausted. Rather than use international organizations in an attempt to re-write the
rules of the world economy, many states in the global South found themselves undergoing
balance of payments crises and subsequently acceded to structural adjustment packages
administered by the international financial institutions as part of the global project of liberali-
zation and economic integration.
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“Two tales of world poverty’ based around two clusters of international organizations,
the Bretton Woods institutions and the UN specialist agencies, emerged in this period
(Thérien 1999). The account of poverty and underdevelopment offered by the Bretton
Woods institutions emphasized the market distortions caused by states and counselled
export-oriented integration into the world economy based on comparative advantage.
Absent was any concern with questions of distribution, until concerns about the impact
of structural adjustment programmes on vulnerable groups in underdeveloped nations
generated calls for ‘adjustment with a human face’ (UNICEF 1987). Poverty reduction,
a much more minimalist goal than equality, thereafter became the public rationale for
the efforts of the Bretton Woods institutions to promote macroeconomic stability and
growth.

The account offered by the specialist agencies such as the UN Development Programme
(UNDP), however, placed much greater emphasis on aspects of human well-being not
captured by standard economic indicators. Important in shaping this perspective was Mahbub
ul Haq, who, during his time at the World Bank, had previously pushed for the adoption of a
Basic Needs approach focused on the welfare of the poorest. As Special Advisor to the UNDP,
Haq worked with other scholars and practitioners to develop a person-centred account of
development. These efforts resulted in the 1990 Human Development Report, which advanced
a perspective on development that placed individual needs at the centre of its analysis. In
contrast to the accounts offered by the Bretton Woods institutions, it emphasized the impor-
tance of equity alongside growth and acknowledged the international dimensions of issues of
poverty. However, this perspective was consciously less statist than that associated with the
NIEO, emphasizing the significance of inequalities within nations as well as between them
(UNDP 1990: 12). Although not necessarily committed to the goal of global equality of
material resources, the human development perspective emphasized the priority of the needs
of the globally worst-off.

From the outset, the human development perspective had been formulated in consultation
with local practitioners and activists in the global South (Murphy 2007: 130). The UNDP
and other UN specialist agencies therefore acted as important nodes in spreading new ideas
throughout the network of charities, campaign groups, government ministries, think tanks
and academic departments composing the burgeoning ‘development industry’ of the 1990s.
Within this network, concerns over the impact of structural adjustment programmes and
economic liberalization in underdeveloped nations fed into growing anxiety over the distri-
butional and social impact of globalization. The well-documented increase in domestic
inequality within nearly every nation during this period convinced many that rising inequality
within industrialized democracies was linked with the enduring problems of poverty and
underdevelopment in the global South. The concept of global inequality took priority over
notions of international inequality.

Simultaneously, the requirements for underdeveloped nations in the receipt of funds from
donor nations and the Bretton Woods institutions to undergo economic liberalization were
increasingly bundled together with ‘conditionalities’ regarding human rights. This high-
lighted the concern of the set of ideas dominant within the Bretton Woods institutions,
termed neoliberalism by its critics, with equality amongst individuals conceived of in formal
and legal rather than distributional terms.

Together, therefore, the ‘two tales of world poverty’ emanating from the distinct clusters
of international organizations helped initiate a shift away from the concept of international
inequality between and among states and towards concepts of global inter-personal inequality
and individual human rights.
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Ideas of global equality in a hierarchical international system:
the role of international organizations

From one perspective, international organizations can be seen to have acted as norm entre-
preneurs by promoting new concepts of equality more relevant to a period of global economic
integration. Some critical scholars allege, however, that even those international organiza-
tions ostensibly promoting egalitarian goals have functioned to maintain a structurally
unequal global system and to reinforce unequal power (as discussed at the beginning of this
chapter). These critics allege that rather than mitigating the policies of the Bretton Woods
institutions by inducing them to take questions of poverty more seriously, the UN specialist
agencies and the networks of which they are a part have in fact perpetuated inegalitarian
programmes of economic liberalization by ameliorating their worst consequences. Mark
Duftield (2001, 2009) alleges that the very concept of ‘development’ serves a discursive
function by enabling the control of potentially unruly populations. His interrogation of the
ideas and practices comprising ‘development’ suggests that they are continuous with earlier
practice and ideologies of colonial administration. Supposedly egalitarian ideas promoted by
international organizations can serve to perpetuate structural inequality.

This perspective is perhaps too thoroughgoing in its cynicism. Nonetheless it is important
to point out that international organizations are not wholly autonomous actors able to
promote ideas and political programmes independent of the interests of dominant interna-
tional actors. Ideas which threaten to challenge the basic coordinates of power can be deflected
or rendered less threatening through co-option. As Donald Puchala (2005: 581) suggested,
international organizations serve to ‘validate the liberal world order’ as well as to ‘serve as a
political-ideological sink for counter-hegemonic ideas’. In this context, some entrepreneurs
of egalitarian ideas meet with resistance whilst others find that they are able to use interna-
tional organizations as a platform to promote reformist programmes and policies (Murphy
2001: 274—-6). Such small accommodations of egalitarian ideas help to stabilize international
hierarchies.

The evolution of the concept of ‘human security’ illustrates this claim. The concept
originated in the 1994 Human Development Report, building upon existing attempts by scholars
and practitioners in Asia to address the link between violent conflict and underdevelopment
(Acharya 2001: 3). The notion of human security was an attempt to both shift the focus of
security to individual persons and to broaden the concept of security to include other threats
to human well-being, such as poverty. It therefore encompassed both ‘freedom from fear’ and
‘freedom from want’. This holistic concept of security was advanced by Japan at the 1995
session of the UN General Assembly. However, as with Japan’s attempt to promote the East
Asian model of development as an alternative to the “Washington Consensus’ within the
Bretton Woods institutions during the same period, this attempt at norm entrepreneurship
did not achieve its aims. Instead, other industrialized nations including Canada sought to
promote a conception of human security focusing primarily on the notion of ‘freedom from
fear’ (Acharya 2001: 3). This conception of human security provided an important set of
arguments in defence of the legitimacy of humanitarian intervention and contributed to the
formulation of the Responsibility to Protect (R2P) doctrine (ICISS 2001: 15), affirmed by
the UN Security Council in Resolution 1674 in 2006.

War crimes and state-sanctioned violence are clearly major threats to human well-being.
But it is salutary to compare the resources which the US and its allies have been willing to
commit to the advancement of the principle of human security understood as ‘freedom from
fear’ as opposed to human development and ‘freedom from want’. Strenuous efforts have been
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made to operationalize the former concept and to vindicate it through the use of force.
By way of contrast, the notion that problems of human development give rise to binding
international obligations has been consistently resisted by the industrialized nations. The
International Covenant on Economic, Social and Cultural Rights of 1966 is not generally
held to imply that wealthy states are obliged to provide development assistance under inter-
national law (Alston and Quinn 1987: 186-92). In any case, the US has not ratified the
Covenant and has long insisted that development is an aspiration to be progressively realized
rather than a right. Although the year 2000’s Millennium Declaration by the UN General
Assembly spoke of a ‘collective responsibility to uphold the principles of human dignity,
equality and equity’ and established a concrete set of benchmarks in the form of the
Millennium Development Goals, achieving them remains a collective aspiration rather than
obligation. Whereas the doctrine of humanitarian intervention leaves existing international
power hierarchies intact, a global programme of redistribution would not.

More broadly, developments in the operation of post-Cold War international organiza-
tions were seen as ‘bringing back in’ practices and markers of structured inequality: the idea
that democratic states had a special role and status, the expansion not just of intervention
but of international protectorates and international administrations, and new categories of
‘rogue states’ and ‘failed states’ that were unable to satisfy the criteria for full membership
of international society.

Nonetheless, in other areas actors have been able to utilize the platform provided by inter-
national organizations to promote new kinds of egalitarian claims. Particularly notable is the
success on the part of transnational activist networks and sympathetic actors within interna-
tional organizations in promoting ideas concerning gender equality and women’s rights. The
‘Platform for Action’ agreed upon at the UN-organized World Conference on Women in
1995 is often credited as an important step in bringing together activists from both the North
and the global South to establish a common agenda (Bunch and Fried 1996). Activists and
campaigners have not only been able to establish gender equality as a central goal of many
international organizations — for example, in the explicit commitment to the promotion
of gender equality in the Millennium Development Goals — but have also been able to
establish issue linkages between gender equality and other egalitarian concerns such as human
development, civil and political rights, indigenous rights and equality regarding sexual
orientation.

This pluralistic set of concerns has been argued by sociologists of the Stanford School to
comprise part of the culture of an emerging ‘world polity’ (Meyer 2007). It comprises part of
a ‘script’ or cultural package that has gradually come to define standards of appropriateness
worldwide. According to the Stanford School, international organizations play a key role in
shaping and disseminating a cultural script based on the liberal norms dominant within
industrialized democracies. Indeed, the shift from the politics of economic redistribution to
a wider set of struggles for equality within world politics mirrors so-called ‘post-material’
changes within industrialized democracies. The values of individual equality and personal
choice endorsed by elite social constituencies within the industrialized world have thus
become increasingly globalized and universalized through a process of diffusion outside of
the control of particular liberal democratic nation-states (Buhari-Gulmez 2010: 257).

International organizations may play an important role in the diffusion of egalitarian
aspects of liberalism. Apart from actively promoting certain egalitarian norms such as gender
equality, they provide opportunities for contact and communication between geographically
distant intellectuals, activist networks and sympathetic constituencies. Of course, these ideas
still emanate from the more economically developed nations the majority of the time,
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mirroring wider patterns of global structural inequality (Beckfield 2003). They may
nonetheless provide resources against local injustices and exclusions by offering an
‘authorized discourse to the deprived, to legitimate their own struggles for their realization’
(Beetham 1995: 60).

So whilst international organizations do not necessarily act as progenitors for ideas which
directly challenge global structural inequalities, they have nonetheless played an important
albeit more indirect role as nodes in networks of actors attempting to pioneer new egalitarian
norms in a variety of issue areas.

Global and international inequality today

It might have been reasonable to expect the evolution of ideas of global equality to continue
in this fashion, with the liberalization programmes of the Bretton Woods institutions
provoking criticism and new global egalitarian claims emerging from UN specialist agencies,
development professionals and wider activist networks. As networks of activists began to
unite to campaign against global inequalities in the 1990s, they focused their claims on the
Bretton Woods institutions and the World Trade Organization due to the perceived role of
these organizations in the global project of economic liberalization. Ministerial meetings
of the WTO and summits of the G8 grouping became lightning rods for protestors making
new claims about global inequalities. The difficulty of maintaining legitimacy for the project
of global economic integration under the aegis of these institutions resulted in efforts to
accommodate some of the claims of egalitarian critics, notably through the Highly Indebted
Poor Countries debt-relief programme, which was expanded and accelerated in response to
the Jubilee 2000 debt-cancellation campaign, and again following the Global Campaign
Against Poverty/Make Poverty History. Whether this represented a co-option of egalitarian
claims by the G7 industrialized nations and the Bretton Woods institutions or a genuine
‘normative cascade’ initiated by campaigners is difficult to judge (Yanacopulos 2004; Busby
2007; Payne 20006). These trends signalled major change within world politics, arising from
the general diffusion of power that is underway, often linked to technological changes, the
information revolution and the synchronicity of shared experiences, the upheavals and chal-
lenges of the global economy, and the emergence of new forms of social and political mobi-
lization and self-organization.

This picture has, however, been complicated by the return of claims about international
inequality, especially as pressed by a new wave of coalitional politics. Although the majority
of states within the global South had embarked on programmes of economic liberalization in
the 1980s and 1990s, even the most enthusiastic liberalizers voiced their discontent about
the operation of the Bretton Woods institutions. In particular, the dominance of the
industrialized democracies during the Uruguay Round of trade talks leading towards
the creation of the WTO frustrated many states. The climate of mistrust resulted in the
collapse of negotiations at the Seattle Ministerial in 1999. The attempt to re-brand
negotiations as the ‘Doha Development Round’ failed to diffuse tensions. New alliances of
states of the global South emerged at Canctn in 2003, contributing to a deadlock in trade
negotiations which remains unresolved (Narlikar and Tussie 2004; Wilkinson 2004).

The emergence of these issue-based alliances was linked to complaints about the violation
of norms of reciprocity and the procedural unfairness of tactics employed by the industrialized
nations during ‘Green Room’ negotiations. In addition, states such as Brazil, India and South
Africa who occupied positions of leadership within such alliances publicly defended their
claims on the basis of their status as representatives of the majority of the world’s poor in the
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global economy (G-20 2005). Leaders within these new alliances alleged that WTO agree-
ments threatened to limit the policy space necessary to promote the goal of development.
Thus, moral arguments about global equality were employed to buttress renewed demands for
greater international equality amongst sovereign states within international organizations.

The demand for reform of international organizations such as the IMF, WTO and the UN
Security Council has since become a central element in the foreign policy of the emerging
powers. From this perspective it is important to underscore the Southern character of the
foreign policies of today’s emerging powers, the extraordinary growth in South—South trade
and economic ties (radically different from the 1970s) and the formation and persistence of
Southern coalitions such as the trade G20 within the WTO or groupings such as the BRICS
(especially after South Africa joined Brazil, Russia, India and China in April 2011) or the
IBSA Dialogue Forum of India, Brazil and South Africa created in 2003. The global financial
crisis, which broke in 2008, provided a fillip to those who had long criticized the illegitimacy
of an international order in which the industrialized democracies allied to the US continued
to exert decisive influence within the apex international organizations. Nonetheless, despite
positioning themselves as ‘outsiders’ within the international order and couching their claims
in the language of international equality, the emerging powers have repeatedly sought
to secure special status and recognition for their status as great powers, regional powers and/
or leaders within the global South. This has made their claims somewhat unstable and has led
to new demands for international equality by what Anthony Payne (2010) called the ‘marginal
minority’, the large number of minor states excluded from negotiations within international
organizations and networks of influence such as the G20. At the same time, some activists
making more radical demands concerning global inequality have been wary of the emerging
powers, seeing their claims as being motivated by self-interest despite the attempt by states
such as Brazil to court the support of such constituencies.

Conclusion

Both the international political system and the structures of global capitalism are in a state of
flux and uncertainty. The financial crisis has sharply underlined the relative strengths of the
newcomers who are recovering rapidly, and the new weaknesses of the established G7.
Powerful arguments are being made that we are witnessing the most significant set of chal-
lenges yet to the global order that the US sought to construct within its own camp during the
Cold War and to globalize in the post-Cold War period. Many of these challenges also raise
questions about the longer-term position of the Anglo-American and European global order
that rose to dominance in the middle of the nineteenth century and around which so many
conceptions and practices of power-political order, international legal construction and global
economic governance have since been constructed.

Both patterns of inequality and ideas about (in)equality are therefore highly unstable and
contested. Are today’s emerging powers the carriers of new ideas about equality, most notably
in their calls for the ‘democratization’ of international relations in general and international
organizations in particular? Or, by contrast, are we witnessing a return to a more great
power-centred order, in which the seats around the most important tables are being
re-arranged and re-allocated to include those with the power and the relevant interests, as
well as in some cases expanding the size of the table, as in the move from the G7/8 to the
G20? What do contemporary power shifts imply for the idea of North—South relations as a
structuring feature of the international system and as the framework within which ideas and
practices of equality within international organizations have so long been understood?
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Recommended for further reading

Barnett and Duvall (2004), Hurrell and Woods (1999) and Murphy (1994).
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Between independence and
accountability

Exploring the legal autonomy of
international organizations

Richard Collins and Nigel D. White

One of the most significant developments in the evolution of the international legal
order over the last hundred years or so has been the emergence of international organizations
(IOs) as autonomous legal actors. Whilst this autonomy is expressed formally in the recogni-
tion of an organization’s international legal personality, its ‘separate will’ manifests more
concretely in its ability to exercise legal powers, in turn depending on the internal
‘constitutional’ dynamics at play in the organization, particularly between institution and
member-states. Examining this relationship in relatively centralized institutions like the
United Nations (UN), however, reveals complex layers of autonomy. Whilst this layering
undoubtedly confirms that these institutions can possess a separate will, which is clearly
more than the sum of their separate parts, these complex internal dynamics make it somewhat
difficult to develop a coherent system of accountability or legal responsibility to control
their activities: such responsibility being perhaps the most obvious corollary of legal
autonomy.

This chapter aims to illustrate the complexities of international law’s recognition of
the autonomy of 10s. We consider: first, the foundation of legal autonomy in the idea of
international legal personality; second, the more concrete expression of this autonomy
through the development of institutional powers; and finally, how this expression of
autonomy is itself dependent upon an understanding of the internal constitutional dynamic
at play within organizations. We illustrate the complexity of this dynamic through the
myriad layers of autonomy in operation within the UN system. Whilst this example
illustrates a great degree of separate will, in some instances even surpassing the powers
of states in international law, the unique constitutional layering within the UN also reveals
a greater challenge in keeping this institutional autonomy in check. We conclude, therefore,
with some reflections on the need to balance institutional autonomy with the demands of
accountability and responsibility in international law, an area where legal doctrine is still in
its infancy.
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From contract to constitution: the emergence of a new legal actor

The story of the emergence of IOs from the mid- to late nineteenth century is well recounted.
Out of the inter-state deliberation of conference diplomacy, the administrative bureaucracy
of the public international unions, and the hegemonic inequality of nineteenth-century
great-power alliances, scholars trace the peculiar identity of the modern IO (Nussbaum 1954:
200; Claude 1971: 38-9; Klabbers 2001a: 291-2; Brolmann 2007: 14-17). Frequently, these
elements are combined together in a functionalist, teleological narrative which explains the
emergence of IOs as a gradual transformation of multilateral diplomacy through a combina-
tion of organizational permanency and administrative centralization (Alvarez 2005: 17-29).
Initially, however, this mixture of supra-state, non-state and inter-state elements made
the process of coming to terms with the legal nature of I0s somewhat challenging (Collins
2011: 313-15).

Before the First World War, ‘international organization’ was often thought of in its
broadest sense as a process of international integration, heading towards some form of world
government or international union (Potter 1945: 803—4; Klabbers 2009: 31). This kind of
reasoning was particularly prominent amongst international lawyers present at the Hague
Conferences in 1899 and 1907 (Holls 1900; Schiicking 1918), and has since clearly influenced
some interpretations of universal organizations such as the League of Nations (Lauterpacht
1936), and later the UN (Suganami 1989; Fassbender 2009). Whilst some of the more explicit
domestic analogies applied to IOs may now seem quite utopian, this form of theorizing
at least acknowledges the difficulties of divorcing the legal framework of universal organiza-
tions from the broader, constitutive rules of the international legal order (Collins and White
2011: 15).

Applied to the more administrative organizations of the late nineteenth century, however,
this reasoning was anyway less persuasive. In an era of absolute state sovereignty there was
little scope for seeing such technical organizations, e.g. the International Telegraph Union
(ITU), the Universal Postal Union or the various River Commissions, as anything other than
functional structures serving member-state interests (Bederman 1996: 334). Even though
some of these institutions exercised quite considerable powers vis-a-vis their member-states,
this limited autonomy could still be explained as deriving from a contractual agreement
between members (Kazansky 1902; Reinsch 1909; Brolmann 2007: 42-5).

It was not until the creation of the League and the International Labour Organization
(ILO) that scholars really began to come to terms with the idea of IOs as legal actors in their
own right. As Brolmann (2007: 55) noted, in the interwar period the idea of the ‘interna-
tional organ’ took root as an expression of the ‘separate will” possessed by the new institu-
tions. Drawing upon Heinrich Triepel’s theory of the Gemeinwillen, finding institutional
expression in the Vereinbarung, or ‘law-making’ treaty (Triepel 1920: 27-61; see also Rapisardi-
Mirabelli 1925; Anzilotti 1955: 1883—5), prominent jurists of this era such as L. Oppenheim
(1919: 241), or A. D. McNair (1930: 101, 112) recognized the ‘constitutional’ character of the
League Covenant, even if the League itself was seen as somewhat sui generis in international
law (Zimmern 1936; Brolmann 2005: 384-5; White 2005: 14).

Although the League clearly failed in instigating an institutional constitutional order, it
nonetheless functioned as an autonomous legal actor in some respects, interacting with non-
member-states and becoming a party to a number of international agreements (Chiu 1966:
8-13, cited in Brolmann 2007: 52). Whilst this generated interest in the idea of the League’s
legal personality (Oppenheim 1919: 239; Corbett 1924), the idea that organizations generally
could possess such personality was only rarely asserted (Bederman 1996: 343—4; though see

120



The legal autonomy of international organizations

Fiore 1890 and Marchegiano 1931). Those that did justify the idea of legal personality for
IOs did so most often on the basis of member-state consent, rarely explaining personality in
objective terms and opposable also as against third states (Brolmann 2007: 56-8).

Whilst this issue escaped any judicial consideration at the time, the Permanent Court of
International Justice’s (PCIJ) caseload was taken up with a number of questions on the legal
competencies of the ILO.! The Court came to recognize that the ILO’s effective functioning
depended on its ability to regulate certain areas not explicitly laid out in its constituent instru-
ment. It justified this according to the principle of ‘attribution’ (Klabbers 2009: 55-9). As it
put this somewhat later, even though an organization has only those powers necessary to fulfil
the functions for which it was created, it will have ‘[the] power to exercise these functions to
their full extent, in so far as the statute does not impose restrictions upon it” (Jurisdiction of the
European Danube Commission between Galatz and Braila, Advisory Opinion of 8 December
1927, PCI], Series B, no. 14: 64). Whilst this went some way to acknowledge that institutions
acquire a degree of autonomy in order to fulfil their functions, the Court’s reasoning is firmly
anchored in the realm of treaty interpretation and, in any event, it stopped short of drawing
any conclusions from this as to the legal nature of organizations generally.

Much of the uncertainty which characterized the interwar period was finally brought to
an end by the PCIJ’s successor, the International Court of Justice (IC]), in its Reparations
Advisory Opinion (Reparation for Injuries Suffered in the Service of the United Nations, Advisory
Opinion, ICJ Reports 1949: 174). In considering whether the UN could require Israel, a
non-member-state at that time, to pay compensation for the death of one of’its agents stationed
in Israeli territory, the IC], like the PCIJ before it, had to consider the possible existence
of a power or competence not originally provided for in the organization’s constituent
instrument. However, bearing in mind the nature of the competence in question (the ability
to bring an international legal claim), the Court saw it as necessary to determine whether
the UN had international legal personality. Perhaps unsurprisingly, the IC] answered this
question in the affirmative.

The significance of the Court’s conclusion should not be underestimated. Whilst the case
was concerned solely with the UN, it was soon embraced as recognition that IOs, and indeed
other non-state actors, may possess rights and duties on the international stage. As Bederman
(1996: 279) noted, in reaching this conclusion, the case put an end to much of the interwar
debate and, in doing so, ‘signalled the final days of the “law of nations” and ushered in the era
of “international law™’

Nevertheless, the way in which the Court reaches its conclusion perhaps raises more ques-
tions than it provides answers. Its stress both on the ‘supreme’ nature of the UN and the
importance of its tasks on the one hand, and the intentions and explicit endowment of certain
capacities by the member-states on the other (at 179), seems untidy from a theoretical point
of view (Schermers and Blokker 2003: 990—1, §1568; Sands and Klein 2001: 472, §15-007).
As Judge Badawi Pasha noted in his dissent (at 209), the combination of factors which the
Court expounds ‘gives rise to contradictions and inconsistency as regards the justification of
the [right claimed by the UN]’. Not only is the Court’s movement from subjective intent to
objective personality somewhat controversial without outlining the rationale for this within
the rules of international law, its claim that the UN possessed a ‘large measure of’ legal
personality (at 179) seems to conflate the organization’s autonomy vis-a-vis its member-states
with its legal personality within the overall international legal system: a quality which
international law determines to be either present or not, incapable of being measured in
degrees (White 2004: 31; Gazzini 2011: 200). As such, its conclusion (at 185) that ‘fifty States,
representing the vast majority of the members of the international community’ had the power
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to create an institution possessing objective legal personality seems unsatisfactory without
further elaboration of the international legal basis for this claim.

It 1s of little surprise, therefore, that the case has been taken as support for seemingly
opposable views as to the foundation of international legal personality: either that it is
dependent entirely upon the will of the member-states; or that it arises as a result of bestowing
certain attributes on the organization, recognized by the international legal system as a whole
(Klabbers 2009: 47). Most often, however, it seems to be the Court’s pragmatic compromise
itself which is taken as the most authoritative view, as commentators struggle to move away
entirely from the necessity of an objective position (that legal personality can only be bestowed
by rules of the international legal order itself), whilst recognizing the realities of the
subjective will and subsequent practice of the contracting states (White 2005: 39; Klabbers
2009: 48-9).

Accordingly, the case remains far more significant for what it recognizes, rather than the
way in which the Court reaches its result. To the extent that the ICJ’s reasoning leaves certain
theoretical issues unresolved, this is in part an affirmation that the recognition of personality
can only be a presumptive starting point leading to more significant constitutional questions
over the extent of the powers or range of competencies possessed by the organization in
question.

Finding autonomy: legal powers and constitutional development

In reaching the conclusion that the UN possessed the right to bring an international claim,
the ICJ drew authority from the PCIJ’s earlier jurisprudence on the powers of the ILO. In
particular, it claimed that ‘the Organization must be deemed to have those powers which,
though not expressly provided in the Charter, are conferred upon it by necessary implication
as being essential to the performance of its duties’ (at 182). Whilst a similar rationale may
have been implicit in the earlier cases, the IC]’s reasoning was in many respects an important
advancement of the law, particularly bearing in mind that, on the facts, the ability to bring a
claim in this way is difficult to construe as ‘necessary’ on a strict interpretation of the UN
Charter (Blokker 2002: 304). In fact, in his dissent from the majority in the case, Judge G.
H. Hackworth (at 198) was adamant that ‘[p]owers not expressed cannot freely be implied.
Implied powers flow from a grant of expressed powers, and are limited to those that are
“necessary” to the exercise of powers expressly granted’.

Nevertheless, this strict reading of ‘implied powers’, as the doctrine has come to be known
(White 2005: 83-7), seems not to have found favour in subsequent case law. In particular,
despite expressly endorsing the strict wording of the doctrine as set out in Reparations, in the
later Certain Expenses case (Certain Expenses of the United Nations [Article 17, paragraph 2, of the
Charter|, Advisory Opinion, IC] Reports 1962: 151), the IC] approved the General Assembly’s
competence to authorize consensual peacekeeping operations (a power nowhere mentioned
in the Charter itself) without actually considering the necessity of peacekeeping in terms of
the UN’s ability to fulfil the express terms of the Charter (Brélmann 2005: 80-81; White
2005: 87-9). Instead, the IC]J seemed to rely on the claim that authorizing such missions
could not be explicitly excluded (at 167).

We can thus begin to see how this broad approach squares the otherwise circular reasoning
of the majority in the Reparations case in relation to legal personality, at least if one makes an
important distinction between capacity and competence (Bekker 1994: 75; Brélmann 2007:
90-94). In other words, the attribution of certain legal capacities provides evidence of
objective legal personality, which then gives rise to specific competences, the content of which
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is determinable through application of the implied powers doctrine (as broadly interpreted in
the case), which defines the scope of such competences by reference to the organization’s
functional purpose and institutional structure (Sands and Klein 2001: 475, §15-014).
Personality and powers are thus mutually supportive: the relevance of the attribution of legal
personality is that it allows the organization an existence somewhat detached from its
members, and it is this detachment (however conceptual as opposed to real) which allows the
Court to infer implicit, functional powers, and thus further buttress the institution’s autonomy.

It is for this reason that some scholars have interpreted these early cases as developing a
theory of inherent, as opposed to implied powers, recognizing certain competences simply on
the basis of a functional requirement of meeting the overall aims and purposes of the institu-
tion in question (Seyersted 1966: 133—4; White 2005: 87-9; see Bekker 1994: 68-70). Such
an explanation seems to be reinforced by the ICJ’s claim in Certain Expenses that actions taken
in fulfilment of the organization’s purposes must be presumed to be infra vires (at 168), as well
as its finding that the UN’s organs were competent to authorize a peacekeeping force without
having to relate that to any specific provision of the Charter itself (at 172).

Whether we talk in terms of inherent or just implied powers, however, it is clear that the
willingness of judicial bodies like the ICJ to not follow too slavishly the text of constituent
instruments has been instrumental in securing the legal autonomy of IOs. International
judges have tended to see organizations as living, evolving entities, and have interpreted the
scope of their powers accordingly. As Engstrom (2011: 217) puts this, ‘it is the exercise of
powers that serves to distinguish organizations from “ordinary” treaties through bestowing
autonomy upon them’. Even before the Reparations opinion, Judge Alvarez had already fore-
shadowed the changing mood, claiming that ‘[a]n institution, once established, acquires a life
of its own, independent of the elements which have given birth to it, and must develop, not
in accordance with the views of those who created it, but in accordance with the require-
ments of international life’ (Individual Opinion of Judge M. Alvarez, Conditions of Admission of a
State to Membership in the United Nations, Advisory Opinion, ICJ] Reports 1947-8: 67, at 68).
This judicial approach is evident in the later Effects of Awards opinion, where the ICJ confirmed
the competence of the UN General Assembly to create an administrative tribunal: a body
having the power to make judgements binding upon the Assembly itself, despite no such
power being evident from the terms of the Charter (Effect of Awards of Compensation Made by
the United Nations Administrative Tribunal, Advisory Opinion, ICJ Reports 1954: 47). Similar
activism can be seen in many of the judgements of the European Court of Justice (ECJ, now
the General Court), which, though based on the more sui generis argument of securing the
effectiveness, or ‘effet utile’, of the Community legal order, nonetheless secured the growth
of Community law into areas of competence hitherto reserved to the member-states.’

At the same time, it is important to note that arguments based on institutional effectiveness
and functional necessity clearly have limits. Applying the test of implied powers (whether in
broad or restrictive terms) does not in itself mean that a court will recognize any power
claimed by an IO’s organ. In fact, more recent decisions have shown some caution in inter-
preting the scope of powers possessed by institutions like the UN or European Union (EU).
In the WHO Opinion (Legality of the Use by a State of Nuclear Weapons in Armed Conflict,
Advisory Opinion, IC] Reports 1996: 66), the ICJ held that the World Health Organization
(WHO) lacked the requisite competence to request an advisory opinion on the legality of use
of nuclear weapons in armed conflict situations. In so doing, the Court seemed to take a much
more restrictive approach to powers than in its earlier cases, even if it took additional factors
into account, including the systemic integrity of the UN system overall (White 2001, 2005:
98-102). Similarly, in the Tobacco Directive case (Case C-376/98, Germany v European Parliament
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and Council [2000] ECR [European Court Reports] I-8419), the ECJ seemed to go against
the grain of its more activist jurisprudence in denying any competence on behalf of the
European Community (as was) to ban the advertising of tobacco products. Whilst it is
doubtful that these cases alone, or in conjunction with others, amount to a kind of ‘changing
image’ of IOs, as Klabbers (2001b: 238—40, 2009: 69—71) suggests, they nonetheless demon-
strate that the functional limitations of institutions can act as real restraints, particularly
depending on the political circumstances pertaining at any given time.

Nevertheless, it is important not to oversell the role of judicial bodies in the day-to-day
functioning of most institutions. Much of the constitutional growth of IOs has occurred
through ongoing institutional practice, which if uncontested often means that the func-
tioning of organizations can be quite removed from the terms of the constituent instrument
itself (Alvarez 2005: 74—81). This is particularly the case in organizations like the UN where
the organs themselves are given primary responsibility for interpreting the extent of and
limits to their own competences (Schermers and Blokker 2003: 839). This is not to say that
law plays a secondary role. Where disputes do arise, what is perhaps surprising is the regu-
larity with which even political decision makers in institutions like the World Trade
Organization or International Monetary Fund refer to explicit legal principles (e.g. the inter-
pretive principles listed in the 1969 Vienna Convention on the Law of Treaties) or those in
the UN make use of non-binding Advisory Opinions under Article 65 of the ICJ Statute
(Alvarez 2005: 105).

Nevertheless, to recognize that common tools have been deployed in giving effect to the
constitutional development of organizations is not to say that these tools will reveal any
particular answers to any given problem or dispute. Much will depend on the legal nature of
the organization (e.g. contrast primarily ‘contractual” organizations such as the North Atlantic
Treaty Organization with the more ‘constitutional’ organizations such as the UN (White
2005: 14-23), what the organization does (e.g. the distinction between more technical insti-
tutions like the WHO and more political bodies such as the UN General Assembly), but
ultimately, much will come down to the particular constitutional dynamics that pertain
within any organization, including the relations between the institution proper and its
member-states, often expressed in decision-making powers (Gazzini 2011: 201-8), not to
mention the division of competences between organs within certain institutions (White
2005: 75-80). To illustrate these complex layers of autonomy, we will describe the constitu-
tional dynamics at work in the operation of the UN system.

The complex layers of autonomy within international organizations

Having established that the existence of autonomy or separate will is formally encapsulated in
the concept of international legal personality, and expressed more concretely through the
exercise of powers, to understand how this autonomy manifests itself, one is drawn to consider
the potentially many layers of autonomy that exist within a number of institutions, which can
be analysed broadly as executive, legislative and judicial powers (White 2011: 300-312).
These are not arrayed in either the UN or EU system, for example, in a classical liberal form
of a separation of powers. In fact they are unevenly spread, sometimes being found concen-
trated in one organ (on the EU see Curtin and Dekker 1999; Craig 2001). This is in large part
due to the fact that organizations were established to perform certain functions, with founding
states being primarily concerned with those organizations being able to fulfil these functions,
rather than with achieving a system of checks and balances. In this respect, we focus on the
example of the UN system in order to illustrate these functional powers.
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To begin with, in terms of executive functions, these are normally embodied within
political organs, though the importance of the Secretariats should not be overlooked. They
are recognized in the constituent documents as separate organs, independent from states,
embodying a form of international civil service, but with extra powers to take diplomatic
initiatives including bringing threats to the attention of the Security Council in the case of
the UN secretary-general (Article 99 UN Charter); to access health departments of member-
states in the case of the WHO director-general (Article 33 WHO Constitution); and to direct
the work of the organization in the case of the director-general of the Food and Agricultural
Organization (Article 7(4) FAO Constitution). These examples not only show that such
functions exist within the UN, separate from member-states, but are in the hands of
individuals not representing any state (Schermers and Blokker 2003: 327; Reinalda and
Verbeek 2011: 95-9).

Autonomy might not be so obvious in the ‘executive’ political organs of the UN, consisting
as they do of a small group of member-states, where state interests seem so dominant when
considering the threats represented, for example, by Iran (in the shape of the potential devel-
opment of nuclear weapons), or by Syria (in the shape of brutal repression, civil war, refugee
flows and a collapsing state). However, when member-states in the Security Council manage
to agree on a resolution and a veto within the permanent membership is avoided, especially
when they agree on a resolution containing measures, the decision is legally one made by the
Security Council. Indeed, only the Security Council can impose certain forms of sanctions
and authorize military enforcement actions against states (Articles 41-2 UN Charter). It may
depend on states to carry out its will, but legally speaking the Security Council has greater
powers than those possessed by states, which are restricted to non-forcible countermeasures
(Crawtord 2002: 281-305), and forcible action in self-defence (Article 51 UN Charter).

When the Security Council established post-conflict administrations, in East Timor and
Kosovo in 1999, it was exercising powers that are independent from any states. As stated by
Caplan (2009: 363), a ‘characteristic feature of all transitional administration[s] is their inter-
national organizational nature’. He contrasts the League’s mandates and former UN trustee-
ships with the fact that ‘no single state would likely be entrusted with the responsibility for
the transitional administration of a state or territory’, a function which is ‘performed most
commonly by the UN’. Considering that transitional administrations and other peace opera-
tions consist not only of troops drawn from states (in the case of UN peace operations, under
UN command), but a variety of professionals and experts (police, relief workers, human
rights field officers, election monitors, development workers and civilian administrators), the
practical as well as legal separation of the UN from its member-states is revealed.

The fact that the Security Council can take the initiative in the area of peace and security
signifies that it has more than simply executive functions, which are generally confined to
preparing the agenda for the plenary body and executing the decisions of that body. Indeed,
Schermers and Blokker (2003: 302—4) describe the Security Council as a ‘governing body’,
with its own decision-making and enforcement powers, and point out that other UN boards
combine both executive and governing functions. For example, the ITU’s Radio Regulations
Board, which governs the assignment and use of radio frequencies, consists of 12 experts who
shall serve as ‘custodians of an international public trust’ and not as representatives of member-
states (Article 14 I'TU Constitution). Even though this particular Board is different in compo-
sition to other UN Boards, which consist of representatives of member-states, such Boards
normally only contain representatives of between one-fifth to one-third of the member-
states (far less in the case of the Security Council), and they can adopt decisions by various
forms of majorities. With this structure and with wide-ranging powers, the governing bodies
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of UN organizations have considerable independence in decision making (Reinalda and
Verbeek 2011: 96-7).

In terms of legislative functions within the UN system, they are mostly located within the
plenary bodies, but as the above analysis has shown, governing bodies also have functionally
confined law-making powers, so that the Security Council can bind states to certain actions
(for example, to impose sanctions against target states), or require them to enact certain laws
(for example, to combat transnational terrorists), in order to ensure the maintenance or resto-
ration of international peace and security (see, for example, UNSC Resolution 1373 [2001]
re terrorism; UNSC Resolution 1540 [2004] re weapons of mass destruction). Similarly, the
Council of the International Civil Aviation Organization (ICAO) has wide law-making
powers, described as operating to regulate air navigation (Schermers and Blokker 2003: 305).

The plenary bodies of UN organizations produce vast amounts of UN law, most of it non-
binding (though it may become customary or be seen as forming general principles of law),
though some of it is immediately binding (as provided in the constituent treaty, for example,
Article 25 of the UN Charter as regards the Security Council, and therefore being a treaty
obligation), thus making it possible to reconcile UN outputs with the traditional sources of
international law listed in Article 38 of the Statute of the ICJ (e.g. treaties, custom, general
principles, etc.). In many ways UN laws have moved beyond those traditional sources, given
that they are a product of institutional and collective decision making, and are a reflection of
the autonomy of the organizations: something that is not captured in traditional sources
doctrine.

United Nations General Assembly resolutions have become central to most areas of inter-
national law, embodied in definitions and declarations on areas as diverse as human rights and
self-determination to outer space and the environment; see, for example, the General
Assembly’s Universal Declaration of Human Rights 1948 (Resolution 217A), Declaration on
the Granting of Independence to Colonial Countries and Peoples 1960 (Resolution 1514),
International Cooperation in the Peaceful Uses of Outer Space 1961 (Resolution 1721),
Resolution on Permanent Sovereignty over Natural Resources 1962 (Resolution 1803), and
more recently the Declaration on the Rights of Indigenous Peoples 2007 (Resolution 61/295).
Though not formally binding when adopted, such declarations are formulated in normative
language as principles and rules which should govern relations between states, and increas-
ingly, issues within states.

Other UN plenary organs adopt different types of output with, for example, the World
Health Assembly having the authority to adopt treaties, which require ratification by member-
states to come into force, regulations which are binding on all members unless individual
states opt out, as well as non-binding recommendations (Articles 19-23 WHO Constitution).
Although the Assembly has adopted enormously significant, both in terms of legitimacy and
impact, International Health Regulations, it normally operates by way of non-binding (but
still legitimate and effective) codes of conduct. Within UN organizations, law making takes
the form of hard laws (in the shape of negotiating treaties which states sign up to or immedi-
ately binding regulations) interwoven with soft laws, which update and develop the hard
obligations, thereby producing sophisticated legal orders. These orders govern the activities
of states, and increasingly, of actors and individuals within states. Moreover, UN law applies
to all areas of human activity (from regulating of orbital slots in outer space to combating
communicable diseases in doctors’ surgeries). These laws work because they are a product of’
a legitimate collective process of debate and decision making and are embodied in a norma-
tive form as UN law. Though traditional international legal doctrine confines sources of law
to law made by states for states, UN legislation is made by autonomous UN organizations and
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bodies many of which, but by no means all, are composed of states, and which regulate states
and non-state actors.

Some of the governing and plenary organs already discussed have quasi-judicial functions,
most evident when the Security Council has declared annexations of territory as ‘null and
void’ (e.g. UNSC Resolution 662 [1990] re Iraq’s purported annexation of Kuwait). One
might also mention the ICAO Council’s dispute resolution function, its decisions on this
being appealable to the ICJ (Article 84 Chicago Convention). However, pure judicial organs
are much less prevalent in the UN system, though their number is increasing (Buergenthal
2001). Nonetheless, this limited development shows that the judicial layer of autonomy is
thinner than the rest. Indeed, the development of a significant dispute resolution element to
the UN system may be the last layer to develop, embodying as it does the rule of law, which
is arguably the most difficult form of legal autonomy to achieve in any international system.
Judges and courts, at least in their idealized state, are fully impartial and independent from
states, and thereby the ultimate representation of autonomy (Merrills 2011: 166-9), especially
in that courts could potentially not only scrutinize and strike down decisions and acts of states
but also decisions and measures taken by the political organs of the UN (consisting of states).
Judicial bodies within the UN system fall a long way short of this.

Despite its limitations (embodied in the fact that it is very much modelled on its prede-
cessor, the PCIJ), the ICJ is not only the UN’s ‘principal judicial organ’ (Article 92 UN
Charter), but is also considered in the main body of literature as ‘the general court of the
whole international community’ (Abi-Saab 1996: 7). It has contributed more significantly to
the development of international law than is recognized in traditional sources doctrine, which
sees judicial decisions as a subsidiary source. It remains hampered by its reticence to fully
embrace the impact of community norms, especially when faced with traditional arguments
of sovereignty and consent (see Case Concerning East Timor, 1995 ICJ Reports: 90), and the
difficulties it has in developing powers of judicial review (White 2005: 205-16). Having
said that, it has produced a number of judgments of collective significance, especially in its
advisory opinions in the area of self-determination of territories and peoples (most recently
in Legal Consequences of the Construction of the Wall in the Occupied Territory, Advisory Opinion,
2004 ICJ Reports: 136).

Whilst legal personality may be the most basic layer of autonomy within the UN system,
the above analysis thus shows that beyond this veneer of legal autonomy, there is a well-
developed and recognized layer of executive autonomy (often extending into governing
functions), a significant but under-recognized (at least in orthodox legal doctrine) layer of
legislative autonomy, and an underdeveloped and relatively weak layer of judicial autonomy.
However, the growing presence of judicial and quasi-judicial organs within the UN system,
having competence not only over states but also over individuals and the organization itself,
represents a development in the rule of law in the UN system. The ‘rule of law could be said
to embody the ultimate layer of autonomy within any system, and although the UN’s own
rule of law is underdeveloped, it is present and has strengthened over time’ (White 2011: 311).
Indeed, it is essential that the judicial elements are further strengthened to enable them to
challenge the exponential growth in legislative and executive decision making.

The imperative of developing internal checks and balances within institutions, where
some measure of accountability can be secured, is heightened as soon as one considers the
problems of holding IOs to account as separate legal actors within the international legal
order. Given that the natural corollary of legal personality should be the capacity to be held
legally responsible for breaches of the law, a number of factors (not least of which being the
internal complexities of organizations and the ambiguous role of states therein) seem to
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hamper the process of legal responsibility. In the concluding section we briefly consider
some of these difficulties and in so doing demonstrate how the formal legal autonomy of
1Os, expressed through legal personality, may actually offer a shield to states to escape respon-
sibility for unlawful acts.

Balancing autonomy and responsibility

If 10s are to be regarded as legal persons under international law then an obvious
consequence of that personality is that organizations will be bound by applicable rules of
international law and, therefore, should be held legally responsible for breaching those rules.
Whilst for a long time the possible legal responsibility of IOs may have been a more abstract
than real concern, the proliferation and increasing autonomy of IOs since the Second
World War has heightened concerns over the potential for the abuse of this autonomy
(Blokker and Schermers 2001; Coicaud and Heiskanen 2001). As noted in the previous
section, this has been particularly the case in relation to the growth in presence of UN peace
operations, operating in territories where governance structures have broken down, or in
relation to the UN Security Council, which exercises quite considerable powers beyond
those enjoyed by any state acting unilaterally. As revealed, these concerns are particularly
alarming bearing in mind the lack of any final judicial oversight within the UN system.
Additionally, however, the lack of jurisdiction of most international courts to hold IOs
directly responsible in international law only intensifies the perception of an accountability
or legitimacy gap.

As such, it 1s hardly surprising that by the turn of the new millennium there was increasing
pressure to address the topic of the accountability of IOs (e.g. International Law Association
2004), and, in particular, that the International Law Commission (ILC) (2011) turned its
attention to codifying legal principles on the responsibility of IOs. Nevertheless, the product
of the ILC’s study, the 2011 Draft Articles on the Responsibility of International Organizations
(DARIO) i1s illustrative of the complexities involved in holding organizations responsible for
breaches of international law.

Though a detailed analysis of DARIO is not appropriate here, it is worth pointing
out that by treating organizations as homogeneous actors on a par with states and by
modeling DARIO on the ILC’s 2001 articles on state responsibility, DARIO fails to trans-
pose the various layers of autonomy into forms of responsibility and, more fundamentally,
does not capture the essence of institutional autonomy as described in this chapter. This has
led to confusion as to when responsibility lies with the organization and when that falls to
member-states, a problem reflected in an increasing number of unsatisfactory decisions
concerning UN peace operations, where the military component is made up of contingents
from a number of member-states (e.g. the case of Behrami and Behrami v. France and Saramati v.
France, Germany and Norway (2007) 45 EHRR SE10, before the European Court of Human
Rights).

The problem is that states remain in a driving position in many of these situations, but the
autonomy of the organization may shield states from responsibility. Where it does not,
however, and we seek to impose responsibility on member-states instead, the autonomy of
the organization is potentially undermined. One solution would be for institutional respon-
sibility to be developed to reflect the layers of autonomy that exist within IOs. Moreover, that
final layer of autonomy (the rule of law) needs to be enhanced to provide avenues of legal
accountability that will enable organizations to deepen their autonomy and meet their legal
responsibilities.

128



The legal autonomy of international organizations

Recommended for further reading

Coicaud and Heiskanen (2001), Schermers and Blokker (2003), White (2005) and Collins
and White (2011).

Notes

1 See, e.g. Competence of the ILO to Regulate the Conditions of Labour of Persons in Agriculture, Advisory
Opinion of 12 August 1922, PCIJ, Series B, nos. 2 and 3, at 21-3; Competence of the ILO to Examine
Proposals for the Organisation and Development of Methods of Agricultural Production, Advisory Opinion
of 12 August 1922, PCI]J, Series B, nos. 2 and 3: 53-5; and Competence of the International Labour
Organisation to Regulate, Incidentally, the Personal Work of the Employer, Advisory Opinion of 23 July
1926, PCI]J, Series B, no. 13: 6.

2 Though specific provisions such as Articles 11 and 14 were discussed at length; see, e.g. 1635,
171-2.

3 See most obviously, Case 8/55, Fédération Charbonniére de Belgique v High Authority [1954-56] ECR.
292 (the recognition of a price fixing power in the context of market regulation function), and later,
Case 22/70, Commission v Council (European Road Transport Agreement) [1971] ECR 273 (recognition
of a power to regulate external road transport policy as a necessary corollary to regulation of the
internal policy).
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International bureaucracies from
a Public Administration and
International Relations
perspective

Jérn Ege and Michael W. Bauer

International organizations (IOs), defined as intergovernmental entities based on a multilat-
eral treaty and possessing a permanent secretariat, have always been of concern to scholars of
International Relations (IR). Students of IR used to focus on the international system by
analytically separating the international level from national domestic politics. International
organizations were viewed as an outcome of a struggle between national governments; from
this perspective, IOs were expected to change according to the changing national interests
that were responsible for creating them. With the spread of institutionalist thinking in IR
(fuelled by the end of the Cold War and efforts to strengthen regional integration), IOs are
increasingly considered to be more than the mere instruments of their members. International
Relations scholars have, for example, started to identify differential state preferences in order
to permanently delegate certain competences to IOs (Abbott and Snidal 1998). Yet the conse-
quences of intra-organizational variation in formal administrative structures or the informal
behaviour of international civil servants, especially when it comes to the explanation of
organizational policies, are largely still outside the focus of ‘standard’ IR.

Public Administration (PA) scholars have recently taken up such questions. Their starting
point is the increasing domestic importance of collective decisions in which IOs are involved.
This perspective focuses on the role of the growing international bureaucratic bodies that
actually prepare international policy decisions and programmes as well as supervise the
domestic implementation of international agreements (Bauer and Weinlich 2011). Thus, PA
scholars conceive of IOs as an additional level of policy making in an already highly differen-
tiated system. For them, the interaction of politics and administration within and across the
different levels (regional, national and international) is the key to a proper analysis of what has
been termed ‘multi-level governance’ (Hooghe and Marks 2003). For IR scholars, politics at
the international level continues to be seen by and large as a function of interactions between
states, whereas PA is better equipped to conceptualize the ‘actorness’ and ‘exogenous’ role of
entities emerging at the international level. Simply put, IR usually is better in explaining why
IOs are created, whereas PA is better suited to analyzing the policy-making role of IOs and
their bureaucracies in day-to-day politics.

In view of these tendencies, this chapter looks to what could be called ‘international
bureaucracy research’ at the intersection of the disciplines of PA and IR. We structure this
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contribution as follows: first, we review the literature on international bureaucracies within
PA and IR; then we identify topics that make up common ground and that should be exam-
ined more closely in order to broaden our understanding of international bureaucracies. Our
central proposition is that the more IR becomes an analysis of international policy making,
the more important it becomes to systematically consider the bureaucratic dimension of
governance, in particular the role of the international bureaucracies themselves. Bureaucracy,
not anarchy, is likely to be the defining feature of the international system in the twenty-first
century.

Public Administration as the basis for studying
international bureaucracies

An understanding of PA as a sub-discipline of Political Science is driven by the assumption
that the process of public policy making is always characterized by hierarchical information
processing (Hammond 1993) and the interaction not only between elected politicians but
also, and crucially, between administrative actors. Thus, international bureaucracies have to
be taken into account if we wish to study global governance and the behaviour of IOs. What,
then, have PA scholars contributed to this discussion thus far?

Starting from the observation that political authority has been reallocated ‘upward, down-
ward, and sideways from central states’ (Hooghe and Marks 2003: 233), we note that upward
reallocation is probably most visible in regional integration arrangements (Borzel et al. 2012).
Of these organizations, the European Union (EU) is the most authoritative and independent
(Haftel and Thompson 2006). Hence, it comes as no surprise that interest in international
bureaucracies is most pronounced in the field of European Public Administration, where the
European Commission, as the administration of the EU, is by far the most intensively studied
institution. In these studies the Commission is first and foremost viewed as a public adminis-
tration in its own right (Michelmann 1978; Hooghe 2005; Egeberg 2006). Despite the
pronounced focus on the EU system in internationally oriented PA (for an overview of the
distinct features of this discipline, see Heady 1998), other organizations have also received
scholarly attention. We distinguish three topics that PA scholars have found particularly
puzzling: 1) the functioning of the international civil service, 2) management reforms and
organizational change, and 3) the influence of bureaucrats on international policy making.

The international civil service

The staff of international secretariats has been on the research agenda of PA scholars since the
foundation of the International Labour Organization (ILO) and the establishment of its inde-
pendent international civil service (Phelan 1932). Since the founding of the League of Nations
and other IOs, countless PA scholars, who often enough had been employees of these organi-
zations, have written extensively about the role of the international civil service over the last
80 years (for exemplary works, see Ranshofen-Wertheimer 1943; Beigbeder 1988). In 1970,
a special issue of Public Administration Review entitled ‘Towards an International Civil Service’
(Mailick 1970) reflected the pronounced interest of PA scholars in research on international
bureaucracies and international civil servants in particular. Right from the beginning,
scholars recognized that international bureaucracies are subject to multinational staffing
procedures, which creates problematic repercussions in the cooperation of people from
different countries and cultures within the administration (Langrod 1963). Whereas early
efforts have been criticized as largely descriptive and insufficiently backed by general theory
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(Weiss 1975: xv), more recent projects have studied the supranational norms of international
civil servants (Hooghe 2005; Ellinas and Suleiman 2011). In the same vein, the personality of
the top civil servants of these organizations, such as Dag Hammarskjold (United Nations) and
Jacques Delors (EU), proved to be crucial elements of direction and leadership that helped
keep these heterogeneous administrations together and facilitated efficient functioning of
the organization (Langrod 1963: 201). These case studies have contributed to the under-
standing of processes within individual organizations and have pointed to the need for
national governments to promote more independence for international civil servants.
However, it was not until the spread of ideas from ‘new public management’ from national to
international administrations (Geri 2001) that an opportunity opened for more systematic
research on international bureaucracies.

Management reforms and organizational change

In contrast to studies on international civil servants, research on institutional reforms and
change focuses heavily on formal rules. Such research is often inspired by a wish to counter
the increasingly popular criticisms of organizational pathologies and mismanagement with
academically grounded knowledge from management studies (Dijkzeul and Beigbeder 2003).
Not least owing to its severe organizational crisis and the subsequent reform efforts, the
European Commission continues to attract a great deal of academic attention (Kassim 2008).
In this context, researchers have investigated the perception of reform within organizations
and found that civil servants are quite tolerant towards administrative reform on the condi-
tion that the personal goals of international officials remain unharmed (Bauer 2012). On the
other hand, management reforms have also been studied with regard to their effects on the
working capacities of middle managers. These studies suggest that stronger output orienta-
tion and increased administrative steering in fact weaken the capacity for policy innovation
within the Commission’s administration (Bauer 2008). Some authors have reversed the ques-
tion and inquired not into the consequences but rather into the drivers of management
reform. In accordance with Bauer’s (2012) conclusion regarding administrators’ perception of
Commission reform, Nay (2011) found that the poorly equipped UNAIDS secretariat became
an important entrepreneur of reform which, together with its political principals, promoted
organizational change in order to expand its coordinating role.

In recent years, the study of organizational change has become more comparative: scholars
have discovered both national administrations (Balint et al. 2008; Bauer and Ege 2012) and
other international bureaucracies (Bauer and Knill 2007) as cases for fruitful comparison with
the Commission administration. As a consequence, nowadays one hears less and less that old
sui generis verdict declaring any effort to compare the Commission to other administrations a
project of limited value (Pollack 1997: 102). Furthermore, students of PA have started to
explore behavioural dynamics within other international (compound) bureaucracies, such as
the secretariats of the World Trade Organization and the Organisation for Economic
Co-operation and Development (Trondal et al. 2010), and the classic PA topic of the role of
bureaucrats in public policy making (Suleiman 1984) has appeared on the ‘internationalized’
research agenda as well.

The influence of international bureaucracies on policy output

This third strand of research clearly remains in the tradition of the older literature on inter-
national civil servants but increasingly examines their influence and power in international
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governance (Mathiason 2007; Weller and Xu 2010). Identifying the ‘administrative
footprint’ in IO policy making is, on the one hand, driven by the desire to limit the influence
of illegitimate international ‘mandarins’ and to increase the steering capacities of political
leaders (Eppink 2007). From such a perspective, the study of international policy making
adheres to the basic assumptions of public choice theory, whose emphasis on the pathological
effects of unconstrained self-interested bureaucrats may be even more troubling at the inter-
national level (Haas 1964: 98). On the other hand, scholars have highlighted the benefits of
output-oriented legitimacy by emphasizing that powerful bureaucracies do not necessarily
constitute a crisis of democracy, as a lack of input legitimacy by means of direct election may
be justified if the solutions provided are more effective in achieving the public interest
(Scharpf 1999).

Irrespective of one’s trust in international institutions, several characteristics seem to put
these international bodies in a particularly advantageous position to develop autonomous
preferences and act according to them: even though international bureaucracies have, in
comparison with national administrations, rather limited policy competences and weaker
implementation powers, the existence of multiple political principals, the high volatility of
their external environment, and the existence of accountability gaps — in particular, the lack
of parliamentary scrutiny — may actually strengthen their autonomy. Thus, political control
of highly educated expert bureaucrats by heterogeneous member-states in the absence of a
strong public sphere seems difficult. Although the academic community repeatedly assumes
that factors like high levels of attributed moral or expert authority, the technical complexity
of the policy field, or the salience of a decision form specific conditions for bureaucratic influ-
ence, these conditions are rarely subject to systematic empirical scrutiny. One of the few
exceptions is the ‘Managers of Global Change’ project (Biermann and Siebenhiiner 2009),
which uses nine case studies to determine the conditions for autonomous bureaucratic influ-
ence. Mainly by altering the knowledge and belief systems of different actors, the environ-
mental bureaucracies under scrutiny are found to be particularly influential if there are low
costs for public action and regulation and if there is low salience for national decision makers.
In addition to these problem-specific factors, organizational variables such as the mandate and
material resources turn out to be less important conditions for bureaucratic influence. Most
surprisingly, however, the project identified intra-organizational factors related to staff and
procedures as crucial conditions that have been largely overlooked in previous studies.
Bureaucratic expertise (often in combination with organizational neutrality), flexible hierar-
chies, and strong administrative leadership (Biermann and Siebenhiiner 2009: 337—-44)
explain a large degree of variation in bureaucratic influence.

In sum, PA as a Political Science sub-discipline has made some advances in studying inter-
national bureaucracies. It is, however, just beginning to explore the bureaucratic dimension
of governance above the state. Much will depend upon whether the sub-discipline is able to
adjust (or even innovate upon) its traditional assumptions and concepts to the less stable and
vastly more heterogeneous context of internationalized policy making.

The conception of international bureaucracies in the field
of International Relations

The conception of IOs has changed over the last five decades. Whereas nation-states were
long considered the only relevant actor in the anarchic international system, IOs are now
being recognized as autonomous actors in global governance. Quite obviously, this debate is
embedded in the broader controversy over the influence of institutions in the international
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system more generally. It seems to be broadly recognized today (though not unchallenged,
see Moravesik 1999) that I0s do indeed matter independently and autonomously of their
national governments’ principals (Reinalda and Verbeek 1998). Hence, our focus here is on
how such independence, particularly with a view to the bureaucratic bodies involved, has
been conceived in recent decades. In so doing, we follow David Lake (2007: 221) and employ
the common distinction between principal—agent approaches rooted in rational-choice insti-
tutionalism and sociological institutionalism, which takes a more constructivist point of view.

Principal-agent approaches

The principal-agent theory is applied to various political and economic phenomena that are
based on contractual relationships. In IR, such an approach is typically applied in order to
model a delegation relationship between IOs and their member-states (Hawkins et al. 2006).
Although the research agenda was initially driven by the question of why IOs are created
in the first place and how member-states are able to control IOs in the face of information
asymmetries (Abbott and Snidal 1998; Stone 2011), scholars gradually have become more
interested in the internal mechanisms of IOs. When we look at how the research questions
of principal—agent studies are currently being framed, we see more and more studies taking
into account bureaucratic characteristics. These studies increasingly narrow down the agent
role to the international secretariat (Elsig 2010: 351) and include administrative features
such as independent staffing and the secretariat’s ability to initiate or recommend policies as
indicators of higher IO independence (Haftel and Thompson 2006).

Studies by Grigorescu (2010) and Brown (2010) illustrate the paths that IR scholars
increasingly pursue. Whereas most studies focus on whether and how IOs are able to act
autonomously, Grigorescu (2010) approaches the puzzle of delegation from the opposite
direction and inquires into the determinants of bureaucratic oversight mechanisms that
constrain the autonomy of international bureaucracies. The author collects information on
oversight mechanisms (such as inspections, personnel evaluations, investigations and trans-
parency requirements) in order to construct an additive index of bureaucratic oversight. His
data on 73 IOs indicate that three groups of explanatory factors can account for the variation
in oversight functions. First, there are the preferences of democratic member-states to
symbolically erect this kind of control over international bureaucracies in order to signal to
their domestic constituencies that democratic values are being pursued in the international
realm as well. Second, some states try to maintain control over organizational policies and
resources and substitute for a loss in ex ante control over policy making (i.e. through majority
voting) by means of increased bureaucratic oversight. Finally, the author has detected a
learning process in which an IO is found to implement a certain oversight mechanism if a
partner organization has previously adopted the same mechanism.

The mainly conceptual work of Brown (2010) aims to construct an empirical yardstick for
comparing delegation across time and organizations. Even though the author does not provide
data for a larger sample of IOs, the study provides a generally applicable indicator-based meas-
urement framework. By distinguishing between three sub-dimensions of delegation and
various indicators, Brown’s study is probably the most detailed administration-centred
application of the principal-agent approach to IOs. Member-states’ characteristics play hardly
any role in his study. At the same time and in line with most other principal—agent approaches
in IR, however, Brown is reluctant to explicitly attribute agency (which is largely measured
by means of bureaucratic attributes) to the bureaucracy itself and instead refers to the organi-
zation as an agent without further explicating what the organization actually is.
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Sociological institutionalism

In addition to principal—agent approaches, advocates of sociological institutionalism became
increasingly unsatisfied with the instrumental conception of IOs and shifted attention to the
inevitable autonomy inherent in bureaucratic organizations. For the pioneers of organiza-
tional theory, such as Robert K. Merton (1936), Herbert Simon (1947) and Philip Selznick
(1949), an instrumental or epiphenomenal understanding of organizations as applied by IR
scholars after the Second World War was completely unrealistic:

As organizations become infused with value, they are no longer regarded as expendable
tools; they develop a concern for self~maintenance. By taking on a distinct set of values,
the organization acquires a character structure, an identity. Maintaining the organization
is no longer simply a matter of survival but becomes a struggle to preserve a set of unique
values.

(Scott 1995: 18—19)

On the basis of this basic understanding of organizations as systems of value and meaning,
sociological institutionalism makes use of a broad definition of institutions. For these scholars,
institutions are not necessarily formal and written rules, but can be

viewed as a relatively stable collection of practices and rules defining appropriate behavior
for specific groups of actors in specific situations. Such practices and rules are embedded
in structures of meaning and schemes of interpretation that explain and legitimize partic-
ular identities and the practices and rules associated with them.

(March and Olsen 1998: 948)

Often motivated by increasing dissatisfaction with the rationalist conception of IOs, scholars
started to use this understanding of institutions to continue where regime theory has strug-
gled to provide an approach that can be operationalized and that is suitable to the study of
international bureaucracies. Taking the sociological concept of bureaucracy (Weber 1978) as
a theoretical starting point, institutionalist scholars managed to correct conceptual flaws
rooted in the ‘wooliness’ and ‘imprecision’ of regime analyses (Kratochwil and Ruggie 1986:
763) by drawing on a more explicit conceptual framework. The studies of Michael Barnett
and Martha Finnemore (Finnemore 1993; Barnett and Finnemore 1999, 2004) are probably
the most influential works in this field. In their book Rules for the World: International
Organizations in Global Politics (2004), the authors use a Weberian understanding of
bureaucracy to create a common analytical framework for evaluating different kinds of
authority in international bureaucracies. The authors aim to show how different kinds
of authority enable the bureaucracy to influence organizational policy making and, at
the same time, highlight the organizational potential for dysfunctional processes and
pathological outcomes. In their view, it is less important what international bureaucracies
(by which in fact they mean the entire organization) are formally allowed to do, and more
important what kind of authority they possess and how they can use this authority to
give meaning to problems and ultimately influence the way in which their member-states
perceive and interpret reality.

An impressive number of studies (most of them case studies) have been conducted in
which scholars apply similar sociologically inspired institutionalist thinking to international
bureaucracies. Without attempting to be exhaustive, one can identify four broad topics
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around which sociological studies cluster: organizational change, the interaction of IOs with
the environment, pathologies and power, and administrative leadership. We now turn to each
of them separately.

In addition to PA scholars who study the development of domestic and international agen-
cies over time, organizational sociologists have also shown an interest in the analysis of
change in IOs (Barnett and Carroll 1995). Whereas standard rationalist explanations for
timing, content and direction of change are often found to be rooted in the organizational
environment — that is, in member-states and other stakeholders — organizational sociologists
emphasize that organizations themselves may be strategic agents of change depending on
their level of organizational security and the congruity of internal culture with external
pressure (Barnett and Coleman 2005). The finding that processes of organizational change
are determined by both internal factors (often bottom-up) and external factors (often top-
down) is also supported by studies of organizational reform (Nielson et al. 2006) and research
on organizational learning in United Nations (UN) peacekeeping missions (Benner et al.
2009; Junk et al. 2013).

Second, the literature on change (and the systemic approach of IR in general) suggests that
intra-organizational phenomena can frequently be explained by looking at the organization’s
relationship to external actors. Within this strand of research the lion’s share of studies has
concluded that it is less the formal competences of organizations that allow them to exert
influence (for an exception, see Batory and Lindstrom 2011) and more the authority and
legitimacy that stakeholders attribute to them (Hurd 1999).

Third, research on (the sources of) the pathologies and dysfunctional behaviour of IOs has
also attracted considerable attention in the IR discourse (see Barnett and Finnemore 1999).
Whereas some authors claim that organizational failure is sometimes a desired coping strategy
for public bureaucracies (Seibel 1996), others highlight that the same characteristics that lend
power to organizations also render them ‘unresponsive to their environments, obsessed with
their own rules at the expense of primary missions, and ultimately lead to inefficient, self-
defeating behavior’ (Barnett and Finnemore 1999: 700; Barnett and Finnemore 2004:
Chapter 5).

Finally, building upon functionalist studies on the power of knowledge (Haas 1990),
some scholars have come to view both technocratic expertise and particular norms shared
among the members of epistemic communities as decisive non-material resources in the
hands of international bureaucracies, enabling them to become powerful supranational
entrepreneurs (Kamradt-Scott 2010). When it comes to bureaucratic entrepreneurship, the
most important individuals within the organization, however, are the administrative leaders
(Cox 1969: 205) at the top of the bureaucracy who fulfil both administrative and political
tasks. In the tradition of Robert W. Cox’s seminal study on leadership, the power of persua-
sion and deliberation is often attributed to the executive head of the respective IO, such as the
UN secretary-general (Johnstone 2003) and the executive of the UN’s HIV programme
(Harman 2011).

If we consider the topics that feature prominently within the sociologist school of thought
in IR, we see that the phenomena under scrutiny are quite similar to that examined in PA.
Hence, it is not always easy to determine to which disciplinary tradition a study may best be
attributed. Despite some important improvements over the last decade, sociological institu-
tionalist studies in the tradition of Barnett and Finnemore (2004) often share some of the
conceptual flaws usually associated with principal-agent approaches, such as the tendency not
to conceptually differentiate between the administrative and the political part of the organi-
zation (Bauer et al. 2009: 27). Whereas principal-agent studies usually view the IO as being
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made up solely of political institutions, sociological institutionalists refer to the bureaucracy
when they speak about IOs, but neglect its interaction with the political arm within the
organization.

Perspectives in studying international bureaucracies

Dennis Dijkzeul and Yves Beigbeder (2003: 15-16) identified four main shortcomings in the
classic literature on IOs. Table 10.1 applies the four fields of criticism that Dijkzeul and
Beigbeder expressed a decade ago (in rows) to the current state of the art of international
bureaucracy research in each of the three (sub-)disciplines presented earlier in this contribu-
tion (in columns). As we see in Table 10.1, certain aspects seem to have changed; yet some
observations of Dijkzeul and Beigbeder still appear to be highly relevant. The gathering of
empirical information (see row 1) is probably best viewed as a gradually achievable long-term
endeavour. Over the last decade, however, we have seen an increasing number of empirical
studies on the internal mechanisms of IOs across disciplines. Has this development increased
our systematic knowledge of how and when international bureaucracies matter? We believe

Table 10.1 Developments in the study of international bureaucracies

International Relations

.A.,,.....A..,V__:Sub-discipline

Rational-choice
institutionalism

Public Administration* Sociological

institutionalism

Crucial aspects .

Empirical information
on the actual
functioning of I10s

Theory about the
inner functioning
of 10s

Dialogue among
scholars

Research design

Interest of European PA
in international
bureaucracies has spread
to other 10s and sparked
empirical research

Views 10 as additional
level in the multilevel
system of joint
decision-making

Increasing availability of
comparative data and
evident tendencies to
include administrative
variables

Views IO as (largely
unitary) agent; focuses
on issues of control and
10 independence

Increasing number

of single case studies
that often explore the
impact of values and
norms

Views 10 as
bureaucratic
organization that
necessarily develops a
life of its own; focuses
on value, culture and
perception

Minor tendencies towards mutual recognition of the different approaches,
especially between PA and sociological institutionalism in IR, but the major
cleavages are still clearly visible

Comparative case studies
(often sector-specific)
and process-oriented
explanation

Highly diverse research
designs ranging from
single case studies to
large-N comparison

Single case studies
with a focus on
longitudinal research
design; lack of
systematic conceptual
frameworks

* The discipline of PA might also be split up into a rational-choice and a sociologically oriented strand of research.
Owing to the scarcity of empirical studies in the international context, we do not further distinguish here.
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so only to a limited extent because we still lack comparative studies that allow for reasonable
generalizations. This lack of comparative empirical information is, of course, related to the
different conceptualizations of international bureaucracies in the different disciplines.
Considering the second row, we see a minor trend of conceptual convergence in the recogni-
tion of administrative characteristics in principal—agent studies (Brown 2010; Grigorescu
2010; Elsig 2011). In broader terms, however, we agree with previous evaluations (Xu and
Weller 2008: 35; Bauer et al. 2009: 27) that the major shortcoming in the literature is the
failure to properly define the bearer of agency within IOs. This criticism, however, holds not
only for principal—agent approaches but also for sociological studies in the tradition of Barnett
and Finnemore (2004). Even though these authors highlight the importance of the interna-
tional bureaucracy as the central unit of analysis and the bearer of agency, bureaucratic char-
acteristics (be they formal or informal) and the interaction with the worlds of politics remain
conceptually blurry.

As regards academic dialogue across fields (row 3), traditional sub-disciplinary boundaries
remain strong. The fact that international bureaucracies lie at the intersection of PA and IR,
with the different epistemological traditions of these disciplines, and that IR itself is divided
over the question of how to treat international bureaucracies, obviously limits the potential
for dialogue between the sub-disciplines. As long as the research questions in the disciplines
differ, this may not be much of a problem. Ever since the heyday of the analysis of interna-
tional regimes in IR, some scholars have observed an increasing convergence of research
questions towards a common interest in the explanation of public policies and global govern-
ance (Martin and Simmons 1998: 737; Ellis 2010: 15). Considering the similarity of topics
studied in (sociologically oriented) IR and PA, our review supports this argument. Much as
in the study of public policies in a national context (Egeberg 1995: 157), these developments
will naturally shift the attention to international bureaucracies. The level (or the unit) of
analysis and the research design, however, vary considerably between the disciplines (row 4;
also row 2). Whereas PA’s process-oriented approaches seem to have adopted a perspective
that allows one to distinguish between different ‘forces’ within the IO, IR scholars from both
the sociological and the rationalist schools of thought have rarely made use of the differentia-
tion between different organizational branches or ‘subsystems’ as advocated by Cox and
Jacobson (1973).

Thus, the time is indeed ripe for a ‘third generation of [IO] study’ (Trondal et al. 2010: 10)
that not only is able to distinguish different behavioural dynamics of international bureaucra-
cies but also takes into account the potential impact of structural characteristics such as
decision-making rules and bureaucratic hierarchies (see Egeberg 1999) on organizational
behaviour and policy making. In order to overcome the still evident problems in present
international bureaucracy research as summarized in Table 10.1, we present by way of con-
clusion a perspective on IOs that is less driven by disciplinary peculiarities and that covers
intra-organizational relationships, processes and the role of international public servants in its
attempt to explain IO behaviour.

First of all, we argue for a more explicit distinction between the political and the admin-
istrative in the study of I0s. Whereas the political branch of the organization includes the
collective of member-state representatives meeting in the assembly, the administrative branch
refers to the more or less hierarchically organized bureaucracy that is less active during the
actual decision-making process but prepares and implements political decisions. Some scholars
have recently distinguished the two intra-organizational branches by using principal-agent
theory (Elsig 2010). As Comparative Politics and Policy Analysis in national contexts have
taught us, this must not come at the cost of neglecting the institutional milieu and the
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embeddedness of the administration within it. We see particular analytical potential in an
approach that views IOs as a political system (Reinalda and Verbeek 2004; Rittberger et al.
2012) which produces particular policy outcomes in the form of organizational decisions
(Cox and Jacobson 1973: 8tf).

In order to summarize different topics of analysis and present a compass for future research
endeavours, it seems useful to also distinguish between an actor-focused and a structure-
focused perspective for each of the two organizational branches. Table 10.2 provides an over-
view of how different research topics could be allocated within such a two-dimensional
perspective.' Following the argument that the logics of appropriateness and expected conse-
quences are non-exclusive categories of individual behaviour (March and Olsen 1998: 952),
we subsume not only the preferences but also the norm-oriented values of actors (what is
often referred to as institutions in a broader sense) under the actor-focused perspective.
Whereas IR research in particular, in both its sociological and its rationalist tradition, has
focused on the actors in the political and administrative branches of the IO, PA adds a rather
structure-centred perspective to complement the picture. Formal rules and organizational
characteristics within and between the two branches of IOs are found to constrain individual
behaviour and ultimately the policy outcome of an organization (Scharpf 1997).

The factors displayed in Table 10.2 may be studied as both dependent and independent
variables, but considering the shift towards the study of governance and policy making in
current research on IOs, we see particular potential if these factors and their interactions are
studied as independent variables that shed light on the explanation of policy outcomes. We
see two important advantages of such a conception of IOs. In consideration of the lack of
systematic empirical information in the current study of international bureaucracies, a polit-
ical system approach would first foster a comparative analysis of different features of IOs (both
actor- and structure-related), much as is practised successfully in the disciplines of Comparative
Politics and Comparative Government. Second, it would improve the analysis of policy
outcomes and the intra-organizational mechanisms during different phases of the

Table 10.2 Summary of different agendas of 10 research from a political system perspective

Focus on actors

Focus on structures

Political branch
of 10

Member-state
representatives and
institutions

Preferences and behaviour

of political principals

(i.e. member-states)
Socialization dynamics of
member-state representatives
Resources of political principals

Rules of decision making in political bodies
of the IO

Formal control mechanisms available
to political principals (e.g. bureaucratic
oversight)

Administrative
branch of 10

The bureaucracy

Preferences and behaviour of
international personnel

Socialization dynamics of
international civil servants

Administrative styles, identities
and cultures

Leadership

Organizational learning

Hierarchical steering and politicization
Budgetary constraints

Specialization/division of labour between
departments

Design and trajectories of international
civil service system

Formal competences of the secretariat
vis-a-vis the political institutions
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policy-making process, such as the agenda setting (Pollack 1997) and the implementation
phase (Joachim et al. 2008). The second argument is particularly important because our
literature review indicates that IR research is indeed undergoing a shift in focus away from
the question of whether or not IOs matter and towards more fine-grained questions about
internal processes. The more IR studies in general and IO studies in particular continue to
focus on governance mechanisms and the outcome of international policy making, the more
important it becomes to systematically include the bureaucracy in the analysis. If we do so,
however, it is essential to differentiate more explicitly between an actor-centred and a
structure-centred perspective.

What we have in mind comes close to what Jarle Trondal and his colleagues propose when
they promote ‘normalization’ in the study of IOs and the necessity that a ‘public administra-
tive turn comes to characterize IO studies’ (Trondal et al. 2010: 3). In this regard, we see a
particularly promising approach in organizational theory, which works equally well for
different kinds of organizations and has already proven to be a possible bridge builder between
PA and IR visions of IOs. One should not forget that organizational theory is open to both
rationalist and sociological considerations (Scott 1995). The study of the effects of organiza-
tional design (Hammond 1993; Egeberg 1999) seems particularly fruitful to complement a
purely behavioural perspective on individual motives or socialization processes (see also
Scharpf 1997). Overall, the crucial issue in international bureaucracy research seems to be the
ability to combine research efforts from within these two perspectives and to look at the
interaction of structure and personnel in order to finally overcome the rather artificial disci-
plinary divide between international Public Administration and International Relations.

Recommended for further reading

Barnett and Finnemore (2004), Biermann and Siebenhiiner (2009), Haas (1990) and Kassim
et al. (2013).

Note

1 For the purpose of this contribution, we focus on factors within the IO. To be sure, that is not
to say that environmental factors (e.g. external shocks, other IOs, non-governmental organizations,
or powerful countries that are not IO members) do not play a role in the study of organizational
behaviour or policy making.
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Problem solving by international
bureaucracies

The influence of international
secretariats on world politics

Frank Biermann and Bernd Siebenhtiner

International bureaucracies play an increasing role in world politics in several policy fields.
One type of international bureaucracy that is often overlooked is the secretariat related to
international treaty regimes. While many international regimes rely for their secretarial func-
tions on full-fledged international organizations, such as the International Labour
Organization (ILO) and the World Trade Organization (WTO), other treaty regimes main-
tain merely weak links to specialized United Nations (UN) agencies. Instead, such treaties
have set up their own independent bureaucracies, the so-called secretariats.

These secretariats are particularly prevalent in issue areas where a strong international
agency is missing, notably the area of global environmental governance. This policy
domain is regulated by almost 900 international treaties, many of which are administered
by independent secretariats, which are answerable to the conference of the parties of the
respective international treaty. These secretariats are not necessarily small. While some
have only a few staff members, others employ hundreds of international civil servants. The
secretariat of the UN Framework Convention on Climate Change, for instance, has grown
into a major international organization in its own right, even though it still functions with
the formal mandate of a “treaty secretariat.” In addition, many existing specialized UN
agencies have become important players in environmental policy, setting up specialized
environmental departments and joining the large group of international environmental
bureaucracies.

Our research over the last decade has shown that these international bureaucracies have
developed into autonomous actors in world politics. They create and disseminate knowledge,
and shape powerful discourses and narratives on how problems are to be structured and
understood. They also influence negotiations through ideas and expertise, and implement the
standards that have been agreed in day-to-day practices in many countries. This chapter lays
out in more detail our research approach and our core findings. We draw heavily on
the findings of the Managers of Global Change research project (see Biermann and
Siebenhtiner 2009 in more detail), which focuses on international bureaucracies in the area
of environmental policy.
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The influence of international bureaucracies in world politics

In this project, we define international bureaucracies as agencies created by governments or
other public actors, with some degree of permanence and coherence and beyond formal
direct control of single national governments, notwithstanding control by multilateral mech-
anisms through the collective of governments. Empirically, international bureaucracies are
characterized through a hierarchically organized group of international civil servants with a
given mandate, resources, identifiable boundaries, and a set of formal rules and procedures
within the context of a policy area. International bureaucracies can be (but are not always)
part of international organizations.

In assessing the influence of international bureaucracies, we focused on assessing changes
in the behavior of other actors, such as governments, non-governmental lobbyist groups,
scientists, the mass media or individual actors, generally known as ’outcome’ in policy
studies, as opposed to the impact on target indicators, such as improvement of environmental
parameters. This follows a line of reasoning in recent works on international institutions that
have generally focused on changes of actor behavior instead of environmental improvement.
By applying this perspective to a set of cases in international environmental governance, we
identified three major forms of how international bureaucracies influence the behavior of
other actors: as knowledge brokers, negotiation facilitators, and capacity builders.

Bureaucracies as knowledge brokers: setting the global agenda

International environmental bureaucracies influence the behavior of political actors by
altering their knowledge and belief systems. Most international bureaucracies exert influence
through synthesizing scientific findings and distributing knowledge to stakeholders, from
national governments to scientific audiences and individual citizens. The environment
secretariat of the International Maritime Organization (IMO), for example, participates in
the Joint Group of Experts on the Scientific Aspects of Marine Environmental Protection,
which is responsible for a large number of reports that have been cited 1,436 times in scholarly
publications since 1967 (Campe 2009). Some international bureaucracies are also directly
involved in the funding and administration of original research, such as the World Bank, with
a strong emphasis on quantitative economic research. Quite often, bureaucracies are active in
all three stages of knowledge generation, knowledge synthesizing, and knowledge dissemina-
tion at the same time.

Mostly, this type of activity has a sizeable autonomous influence on discourses and debates
in environmental policy that goes beyond the initial positions and policies of governments.
The international response to global warming is an example. In the late 1980s, uncertainty
about the reality of global warming prevented governments from acting. Knowledge was
either non-existent, or it was disputed among experts and lay people alike. In this situation,
it was the bureaucrats of the World Meteorological Organization and the UN Environmental
Programme (UNEP) that initiated and organized the Intergovernmental Panel on Climate
Change, a network of 1,500 leading climate experts, to offer a series of consensus documents
on the state of knowledge and on possible political response strategies (Agrawala 1998;
Siebenhiiner 2002a; Bauer 2009a). This panel did not generate new knowledge but helped to
make existing knowledge accessible for policy makers and external stakeholders. Through its
system of peer review and later of geographic balancing in this peer review, the necessary
credibility and legitimacy for the existing knowledge were maintained: a task that was beyond
the scope of individual governments that would inevitably have been seen as partisan in their
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assessment. It was again international bureaucracies (UNEP and the climate secretariat) that
took the lead in disseminating this knowledge through websites, brochures, information
packages and workshops, especially in developing countries (Bauer 2009a; Busch 2009b).

Other examples are the many reporting and monitoring schemes that international
bureaucracies have implemented, or the outreach activities of their staff via commissioned
studies and continuous conference diplomacy. All treaty secretariats require members to
report on environmental data and implementation efforts. The desertification secretariat, for
instance, monitors worldwide desertification by collecting and documenting the reports
submitted by parties. By integrating these data in its publications, the secretariat shaped a
particular interpretation of desertification that gained currency among many stakeholders in
a way that would not have been likely to emerge without the autonomous activity of the
secretariat (Bauer 2006a).

Interestingly, the types of such cognitive influence vary among different perspectives,
which we describe as technocratic, activist, and environmentalist. A typical example of
technocratic cognitive influence is the environment department of the IMO, which restricts
itself to informing governments and private actors on the technical details of safe and less
polluting shipping. A similar case is the climate secretariat, which tries to cleanse its informa-
tion input of any political or policy-sensitive implications. Quite different, however, is the
desertification secretariat, which has a mandate comparable to the climate secretariat and
even shares the same building, but has evolved into the prototype of what we term an activist
bureaucracy with an explicit political agenda. The secretariats of the UNEP or of the
biodiversity convention, on their part, have developed a more environmentalist type of
cognitive influence, going beyond the technocratic restriction of the climate secretariat but
also avoiding the more activist type of influence that the desertification secretariat revealed.

Bureaucracies as negotiation facilitators: shaping global cooperation

In addition, we found that international bureaucracies have an autonomous influence in
global environmental governance through the creation, support, and shaping of rule-building
processes for issue-specific international cooperation. Bureaucracies influence international
rule setting both in its early stages; for example, through the initiation of diplomatic
conferences at which international regimes are negotiated, and in the later phase of regime
implementation and revision (e.g., Beach 2004; see also Young 1994; Sandford 1996). In the
1980s, it was, for example, UNEP that initiated the first conferences on negotiating a treaty
to phase out ozone-depleting chemicals at a time when most governments had not recognized
the issue (Downie 1995).

International bureaucracies have also been crucial in the later phase of dynamic imple-
mentation and revision of regimes. It is the staff of treaty secretariats that organize meetings,
set agendas, and write reports to the conferences of the parties. Secretariats remain account-
able to governments, which are the final masters of treaty evolution. However, by various
forms of informal influence, international bureaucracies are hardly passive to governmental
initiative, but are autonomous in their influence. Through their initiative, policy issues
have entered or remained on the agenda of multilateral negotiations. In several
instances negotiators relied heavily on the information provided by treaty secretariats,
and many suggestions for treaty language have been taken over by negotiators from the
bureaucracies in negotiations under the biodiversity convention, the ozone treaties and, to a
much lesser degree, the climate convention (see Bauer 2006a; Busch 2009b; Siebenhiiner
2009).
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However, our work revealed substantial variation in the normative influence of international
bureaucracies. The most striking difference is among the four treaty secretariats studied. While
all four secretariats are similar in mandate and setup, they vary considerably in the degree in
which they are able to have autonomous influence on negotiations. The climate secretariat limits
itself strictly to mere neutral support of international negotiations, which makes it a more tech-
nocratic executor of what governments intend (see Busch 2009b). The biodiversity secretariat,
on its part, follows an environmentalist approach and shows a sizeable autonomous influence on
negotiations through drafting decisions and promoting compromises (see Siebenhiiner 2009).
The desertification secretariat, however, has pushed discourses and decision making in a direc-
tion that went against the intentions of a number of governments, notably within the donor
community of the rich industrialized countries. While the climate secretariat can thus be seen as
the prototype of a technocratic bureaucracy that tries to stay away from any autonomous political
influence, the desertification secretariat, with its legally and politically almost identical mandate,
evolved into the prototype of an “activist bureaucracy” that promoted its own agenda, in this
case the support of the poorer developing countries, especially in Africa (Bauer 20006a).

Bureaucracies as capacity builders: making international cooperation work

Finally, international bureaucracies show a sizeable autonomous influence on global environ-
mental governance through the direct assistance to countries in their effort to implement
international agreements. Countries with stronger administrative capacities are in a better
position to implement international environmental policies. Here again, it is particularly
international bureaucracies that help raise the administrative capacity in many countries,
especially in the developing world.

In the ozone regime, for example, three international bureaucracies (the World Bank, the
UN Development Programme and UNEP, later joined by the UN Industrial Development
Organization) organized an international campaign to install in each capital in the devel-
oping world a so-called “ozone unit” (see Biermann 1997 and Bauer 2009b on details). These
were small administrative offices linked to the national environment ministry with staff
trained and financed by these international bureaucracies to draft and implement national
programs on the phase-out of ozone-depleting substances. Even though states paid for these
programs, it was the staff of the international bureaucracies that developed and shaped the
programs, setting the stage for the emission-control programs in more than 100 countries.
Without the substantive input of these bureaucracies, the overall effectiveness of the ozone
regime in the developing countries would hardly be conceivable.

Capacity building is more than a technical endeavor, but part of largely autonomous policy
development by the international bureaucracies involved. We found repeatedly that interna-
tional bureaucracies through their outreach programs in the capitals of member-states shape
the policies of their host countries; for example, through training programs for mid-level civil
servants that are influenced by ideas, concepts and policies that international bureaucracies
propagate. Bureaucracies are also agents of diffusion for national policies or technologies that
are identified by their staff as particularly promising or useful and are then spread to other
countries through targeted programs of the bureaucracy (see Busch and Jorgens 2005).

How can the variation in influence be explained?

How can one explain this variation in the influence of international bureaucracies? In our
work (mainly Biermann and Siebenhiiner 2009), we developed an empirically based
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theoretical model that can to a large extent account for the difference in influence between
the bureaucracies we studied. The model includes explanatory factors at three levels of
analysis: the macro level, where the structure of the problem addressed by a bureaucracy
predetermines its overall autonomy vis-a-vis states; the meso level, with factors such as the
competences, resources, and institutional embedding, what we describe as the polity of an
international bureaucracy; and the micro level, that is, the people working in a bureaucracy
and the procedures, cultures, and leadership styles that they develop over time. We found that
these four Ps (problems, polity, people, and procedures) can explain a substantial degree of the
variation that we observed in the autonomous influence of international bureaucracies.

Problem structure

We found that the type of problem international bureaucracies are mandated to address and
the type of policy domain in which they operate considerably shape the degree and type of
their autonomous influence. This problem structure emerged as a key factor to explain when
and why international bureaucracies could manage to gain some degree of autonomy from
governments. The case studies reveal that similar bureaucracies with similar design features
and policies show different degrees and types of influence when faced with different problem
structures. The relevance of problem structures is a robust finding of the literature on
international regimes (on problem structures in regime analysis, see e.g., Miles et al. 2002 and
Jacobson and Brown Weiss 1998: 6-7). It can be confirmed also for the study of international
bureaucracies. We analyzed variation of problem structures, both within different issue
domains of environmental policy and over time. We found that two determinants make a
problem less conducive for the autonomous influence of an international bureaucracy: the
cost of public action and regulation, and the international and national salience of a problem.

First, the higher the costs of international regulation, the more governments try to retain
control over the political process and to prevent autonomous influence of international
bureaucracies. The cost of regulation is determined by a wide range of factors that include
both the political, economic, and social costs of addressing and solving the problem and
the political, economic, and social costs of inaction. In view of all these factors, for example,
the regulation of the emission of ozone-depleting substances turned out to be less costly
than regulating the emission of greenhouse gases, and the autonomous influence of interna-
tional bureaucracies was significantly larger when comparatively easier problems were at stake.
The costs also change over time. Scientific discourse and technological innovation, for
example, can dramatically increase options and mould actor strategies, as was the case with the
technological breakthrough in substituting chlorofluorocarbons, which altered the political
context in the negotiation of amendments of the treaty for the protection of the ozone layer
by lowering the costs of regulation (see Parson 2003). We therefore found that the lesser
the costs are that governments anticipate for the effective regulation of the problem at stake,
the more the international bureaucracies have an independent influence in the making and
implementation of policies.

Second, the higher the international and national salience of an environmental problem,
the more governments try to retain control and to withhold autonomous authority from
international bureaucracies. A range of factors determines salience. These include, among
other things, the time span between the cause and effect of a problem. If there is a significant
delay between cause and effect, as for instance, between the gradual loss of biodiversity and
the breakdown of an affected ecosystem, the problem is unlikely to receive high priority from
national decision makers. Clearly visible impacts of global environmental problems, such as
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extreme weather events in the case of climate change, increase political salience. Overall, we
found that the less urgent the problem is perceived to be by most or by the most powerful
governments at the national level, the more likely it is for international bureaucracies to
develop their own independent influence in the making and implementation of policies.

The most costly and salient issue in this study has been climate change. This environ-
mental problem knows no substitutes for the pollutants and no easy technical fix, and it affects
core areas of economic activity, notably the energy and transportation sector. It pits against
each other the largest countries, with the industrialized nations divided between Australia
and the United States versus the rest; and the developing countries divided between the
large growing economies such as China and India, the critically affected countries such as the
low-lying island nations, and finally the oil-producing countries. Such a politically loaded
environment did not leave the climate secretariat, created to assist governments in imple-
menting the 1992 climate convention, unaffected (see Busch 2009b). The climate secretariat
clearly differs from the other, otherwise quite similar, secretariats in its overly technocratic,
politically overly neutral approach to almost all its activities. Consequently, the climate
secretariat was of assistance to governments and thus a source of support in this issue area;
yet all this influence was reactive and driven by the wishes and aspirations of governments
represented in the conference of the parties and the various committees and commissions.
The climate secretariat has truly been first and foremost the servant of governments.

The desertification secretariat, on the other hand, has evolved over time in a completely
different direction (see Bauer 2006b). We believe that one key factor to explain this, in line
with additional factors that we will elaborate further later, is the specific problem structure in
this area: Desertification is a key concern for only few countries and of peripheral relevance
for almost all industrialized countries and most major developing countries. The potential
regulatory impact of the desertification regime on these countries is low and related only to
the financial mechanism under the desertification convention, which remains controlled by
consensus procedures. Therefore, in this policy area of minor relevance for most (industrial-
ized) countries, a treaty secretariat could emerge that played a substantially autonomous role
and became essentially what could be referred to as an “activist bureaucracy,” with more
characteristics of a non-governmental lobbyist organization than of a traditional intergovern-
mental bureaucracy.

The secretariats under the ozone and biodiversity conventions are largely in the middle
between the extremes of the technocratic climate secretariat and the activist desertification
secretariat. Biodiversity loss and ozone depletion are less prominent than climate change, but
still more salient and potentially also more costly than desertification. Ozone depletion was a
salient issue in the 1980s and early 1990s, but lost this relevance later when the secretariat
became operative. Biodiversity depletion is a problem hardly visible or salient. At the same
time, it is highly complex and costly to regulate, since it is difficult to define interests and
many problems are regulated elsewhere; for example, under the International Whaling
Commission, the Food and Agriculture Organization, the Convention on International
Trade in Endangered Species of Wild Fauna and Flora, or even the World Trade Organization.

A special case is the environmental division of the secretariat of the International Maritime
Organization (see Campe 2009). While the regulation of shipping through standards for
safety and environmental protection is not one of the most salient and most costly political
controversies in world politics, the specific structure of shipping governance of the IMO
creates a political context in which governments and other political actors most active in ship-
ping have the strongest formal and informal influence on decision making. This includes both
the major shipping nations and representatives from all shipping and trading nations that are
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more favorable to shipping as opposed to environmental interests, notably representatives
from transport and trade ministries, from national maritime agencies, from industry, and
from semi-public shipping agencies. For these actors, the protection of low-cost free
maritime transport and the threat of costly environmental regulation have high priority, and
consequently, the room for maneuver of the environmental department within the IMO
secretariat was small.

Polity

In addition to the structure of the particular policy area in which they operate, we have
analyzed the extent to which the autonomous influence of international bureaucracies is
shaped by their legal, institutional, and financial framework. We describe this framework as
the “polity” within which the staff of bureaucracies is forced to act. In the domestic context,
this framework is defined by the government of a country, often the legislative bodies that
enact new laws, policies, and programs and that allocate resources, both of which determine
the degree of freedom of bureaucratic actors. For international bureaucracies, the principals
are usually governments. Governments keep some control in different forms. In the case of
full-fledged international organizations such as the World Bank, governments are formally
members of the organization and set the polity through their participation in the general
assembly of the organization or in its governing council, executive boards, or commissions.
In the case of treaty secretariats, governments shape the polity framework through negoti-
ating the constituting legal agreement and establishing the related legal, institutional, and
organizational frameworks for their implementation through the conference of the parties to
the treaty.

With our research team we have analyzed in nine case studies in what ways this polity
affected the autonomous influence of international bureaucracies. The focus was on 1) legal
and institutional frameworks, including the mandate of the bureaucracy, 2) financial and
material resources, and 3) the organizational embedding of the bureaucracy in larger settings.

Most strikingly, our work revealed several instances in which the formal legal and institu-
tional setting of international bureaucracies was quite similar, yet with no noteworthy
explanatory power regarding the autonomous influence of the bureaucracy. The comparison
of the four secretariats with their comparable legal, institutional, and financial framework, in
particular between the climate and the desertification secretariats, illustrates this best.
However, the formal competences of the environmental departments of the Organisation for
Economic Co-operation and Development (OECD) and the IMO are also comparable, yet
with surprisingly different degrees and types of influence.

The finding is similar to the limited relevance of financial and material resources of inter-
national bureaucracies. Public discourse often maintains that organizational influence
increases, maybe even proportionally, with an increase in available resources. However,
several analyses within management studies have shown that a more generous allocation of
resources does not necessarily correlate with increases in organizational influence (see
Goodman and Pennings 1977; Cameron and Whetten 1983; Rojas 2000). Our work supports
this claim: More or less financial and material resources are not necessarily a strong predictor
for the degree and type of autonomous influence of an international bureaucracy in global
environmental governance except for extreme varying cases.

Material and personnel resources of three of the four treaty secretariats studied here, for
example, are comparable, but the kind and degree of their influence seem unrelated to this
fact. The observed variation among the secretariats thus requires other explanatory factors.
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Also, in the other comparable cases analyzed in this study, where the difference in financial
and material resources was sizeable yet not overwhelming, money has not been a strong
predictor of influence. An unsurprising exception is the World Bank with its enormous finan-
cial resources and staff that includes academic research divisions and a wide global dissemina-
tion network (see Marschinski and Behrle 2009). The World Bank has thus a much larger
autonomous influence than all other bureaucracies studied here, and in a sense, its autonomy
even stems from its size that makes interference from governments more difficult. Overall,
however, we concluded that there is no clear link between the availability of funds and the
autonomous influence of bureaucracies.

Interestingly, the polity of an international bureaucracy seems to shape the type of its
influence with respect to the overall embedding in larger organizational structures. Single-
issue bureaucracies are in this respect less problematic, such as the climate or ozone secretar-
iats, which operate exclusively in a more or less clear-cut political arena. Yet the problem of
fit becomes more important for multi-issue organizations and their secretariats. A striking
example in this study has been the environmental department of the IMO secretariat (Campe
2009). For a variety of historical and functional reasons, the regulation of environmental
pollution from maritime transport falls under the IMO, which was originally set up
for the negotiation and implementation of maritime safety standards. Historically and
institutionally, environmental regulation has been a late add-on in the IMO secretariat,
which remains dominated by a staff with technical backgrounds in shipping. This institu-
tional embedding of marine environmental policy in a larger technical, non-environmental
bureaucracy has resulted in a domination of environmental interests through non-
environmental interests or, in other words, in a framing of environmental concerns and
problems in a technical, industry-oriented way. Environmental policy in the IMO secretariat
thus remains an uphill struggle, and even the civil servants working in the environment
department usually have backgrounds in non-environmental fields, such as engineering
and maritime law. One could speak here of a problem of fit between environmental concern
and organizational setting, or, conversely, of a form of organizational “policy capture” of the
smaller environmental concern in the larger technically focused IMO secretariat and
organization.

The case of the environmental department of the World Bank is similar to the IMO case,
with environmental concerns here being integrated within, and dominated by, the over-
arching organizational and discourse context of development economics and the Bank’s core
function of project financing (see Marschinski and Behrle 2009). The environmental direc-
torate of the OECD secretariat in this respect likens the environmental department of the
World Bank (see Busch 2009a). The biodiversity secretariat is a counterexample. Here the
environmental problem is not clear-cut, but also covers core concerns of other actors, notably
the Food and Agriculture Organization, the World Intellectual Property Organization, or, as
a crosscutting concern, the overarching UN organization. Linking the biodiversity secre-
tariat to the UNEP has in this case guaranteed that the secretariat evolved into an essentially
environmental actor with an organizational paradigm and staff that place central emphasis on
environmental protection as its core business (see Rosendal and Andresen 2003; Siebenhtiner
2009). This is similar to the situation of the ozone secretariat, which has been closely
integrated into the UNEP, which made it essentially an environmentally oriented small
bureaucracy. Here, one counterfactual is that the issue of phasing out industrially manufac-
tured ozone-depleting substances could have been integrated into the work program of the
UN Organization for Industrial Development. It is most likely that the type of bureaucracy
would have evolved differently than through integration in the UNEP. Likewise, we found
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that the particular organizational embedding of the Global Environment Facility between
significantly larger and more influential agencies gave its secretariat little room for maneuver
and for the development of autonomous policies and positions (Andler 2009).

People and procedures

In addition to the factors of our theoretical model described here, we found that a large part
of variation in the degree and type of influence of international bureaucracies can be explained
by internal factors of bureaucracies, the “people” and “procedures.” The relevance of these
internal factors has been overlooked or neglected by much previous research that in fact often
treated international bureaucracies as black boxes. A focus on the peoples and procedures
(and, at the theoretical level, on organizational theories of management studies) allows
an explanation of variation in the influence of bureaucracies that are otherwise largely
comparable in their mandate, function, and membership. With the overall problem structure
and the institutional polity of a bureaucracy, it is its leadership and staff that shape its policies,
programs, and activities, and eventually its autonomous influence. We distinguish three
factors: organizational expertise, organizational culture, and leadership.

First, the function of international bureaucracies as knowledge brokers requires a knowl-
edge base within the bureaucracy itself. All bureaucracies that we studied have effective
systems of generating, collecting, selecting, processing, and distributing knowledge. In most
cases, this included analytical expertise in the scientific fields related to the bureaucracy’s
policy problems; for example, on scientific questions of biodiversity loss, technical expertise
to understand existing technologies that cause or might solve the problems, institutional
expertise on how to combat the problem effectively, including knowledge on processes and
suitable institutional arrangements, and often also legal expertise—for example, on options
for designing international treaties or domestic regulation that often go beyond the expertise
of government representatives. Overall, the comparison of all nine bureaucracies studied
reveals that the more expertise a bureaucracy could build up over time, the larger its cognitive
influence eventually became.

While the general relation between expertise and cognitive influence holds for all cases,
our work also reveals additional conditions for the bureaucratic expertise to influence and
shape discourses and debates. Technocratic and environmentalist bureaucracies of our sample
predominantly excel through the neutrality of their expertise. When they accomplish an
integration of almost all relevant opinions and pieces of knowledge, governments and other
stakeholders are more willing to draw on the work of the international bureaucracy. This is
ensured in most cases through a broad representation of stakeholders. In the case of the
UNEP-co-initiated Intergovernmental Panel on Climate Change, the inclusion of numerous
researchers from the South helped many of them to accept its results (see Agrawala 1998;
Biermann 2002). Likewise, the World Bank-initiated World Commission on Dams ensured
the representation of most relevant stakeholder groups. Its results influenced World Bank
decisions on dam projects and its capacity-building efforts in this field (see Dingwerth 2005).
By contrast, the desertification secretariat acted more as a partisan actor than as a neutral
facilitator. Through communication that was often perceived as partisan by Northern
governments, and through the organization of a controversial high-level segment of a
conference of the parties in Cuba, this bureaucracy lost significant support, in particular with
rich donor countries (Bauer 2006b).

Second, the case studies revealed that organizational culture, quite often rather neglected
in political science and international relations research, plays a powerful role in determining
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the type, but also to some extent the degree of autonomous influence of international
bureaucracies. We defined organizational culture as the set of commonly shared basic assump-
tions in an international bureaucracy that result from previous learning and that include
professional cultures and backgrounds of staff. We found that while some bureaucracies have
a high diversity of staff and professional cultures, others were more homogeneous. This
situation has partially shaped the particular direction of the cognitive and normative
influence of the respective bureaucracies.

For instance, the World Bank is the prototype of a rather homogeneous staff and profes-
sional culture that is dominated by neoclassically trained economists. This has given the
World Bank a high influence in those communities that draw on neoclassical economics, yet
might also have limited the overall cognitive and normative influence of the Bank since it
became so closely associated with one perspective on problems and solutions (see Marschinski
and Behrle 2009). The OECD environment directorate resembles the World Bank in the
respect of a strong emphasis on environmental economics in hiring policies, yet to a lesser
degree because it also has many former members of national agencies and ministries with
backgrounds in law, science, or public policy in its ranks (see Busch 2009a). The secretariat
of the IMO is also dominated by one particular culture and staff composition, in this case a
culture of professionals with a seafaring and naval background. This has led to a perspective
of problems and solutions that focus on technical measures in shipbuilding rather than on
the human impacts on marine ecosystems. Even the environment department of the IMO
secretariat is dominated not by staff with an environmental background, but by shipping
experts and engineers. Again, this has heavily determined the direction of the influence of the
IMO environment department as a technocratic servant of shipping nations.

By contrast, the UNEP secretariat and most treaty secretariats are marked by high diver-
sity of their workforce with natural scientists, lawyers, social scientists, and administrators
combined. This has prevented these bureaucracies from developing a particular professional
culture associated with a particular discipline or perspective. However, it is notable that both
the UNEP secretariat and the treaty secretariats are essentially staffed with experts on, and
interest in, environmental issues, which makes environmental protection one key common
theme in the overall professional cultures of these bureaucracies. The desertification secre-
tariat is different because here, the autonomy granted by principals, given the low priority of
the issue, allowed for the autonomous development of a particular political professional culture
that made this secretariat evolve into an activist bureaucracy with a clear South-oriented
political agenda, quite different from the more technocratic, restrained climate secretariat.

Third and finally, our work revealed that the particular type of leadership of a bureaucracy
leaves its marks on its autonomous influence. Even though governments as principals eventu-
ally select the chief civil servant at the helm of most bureaucracies studied, this person can
evolve, if charisma, vision, and leadership skills allow for it, into a powerful autonomous
factor in the governance of the issue area. This is more so since the leader at the helm of a
bureaucracy shapes the other internal factors that have been discussed earlier, namely organi-
zational expertise, procedures, and cultures. The commitment and work ethics of the rank
and file, indeed a bureaucracy’s corporate identity, generally correlate with leadership. The
key distinction that we make, based on management theory, is between a “strong” and
“weak” leader of international bureaucracies. We define strong leadership as a style that is
charismatic, visionary, and popular, as well as flexible and reflexive. This distinction refers to
the intellectual means to influence negotiations as well as the skills to use negotiations for
one’s own interest. Our empirical data show that such a form of strong leadership matters and
correlates with the stronger autonomous external influence of the bureaucracy. For instance,
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both UNEP and the World Bank have been led by rather strong leaders in the past five to ten
years. Both leaders initiated structural reforms in their bureaucracies and at the same time
gained an international reputation in pursuing environmental policies.

Conclusion

What can be concluded from this research toward other policy fields? First, our studies have
shown that international bureaucracies with similar mandates, resources, and functions vary
in both the degree and type of their influence. Our second key contribution to the theory of
international relations is thus that institutional arrangements and designs matter less than was
to be expected. We explain this through proposing a theoretical model that combines explan-
atory factors at the macro level (the problem structure) and at the micro level (the peoples and
procedures of a given bureaucracy). The core outcome of this project is that the macro level
(the structure of the problem) and the micro level (the people and procedures) are more
relevant for the explanation of variation in autonomous influence than the meso level of the
polity; that is, the legal, institutional, and financial framework.

This proposition does not go so far as to argue that the institutional context at the meso
level is completely irrelevant. Once bureaucracies differ in their institutional and financial
framework in fundamental aspects, institutional frameworks might well be a core
explanatory factor in explaining variation in influence. Extremely large bureaucracies with a
very far-reaching mandate will in absolute terms always be more influential than small
bureaucracies such as treaty secretariats.

Second, the examples studied in this chapter reflect the dynamics of international environ-
mental governance with its decentralized actor structure. There is no single anchor organiza-
tion that dominates the entire policy field as in the case of international health issues or trade
policies, but a diversity of small and larger secretariats for the individual treaties. Even though
our research has shown that size and resources are not the only determinants of influence, it is
likely that a more centralized international body could be more influential than myriad small
bureaucracies. However, even small and innovative bureaucracies with strong leadership and
expertise can have significant effects in international governance processes in general.

Third, we conclude that it is not only the ’international organizations’ that have autono-
mous influence, as many recent international relations studies propose (e.g., Barnett and
Finnemore 2004). It is the bureaucracies within these international organizations, their
staft and leaders and the way they structure their work that matter. On a theoretical level,
therefore, further progress in understanding the role of international bureaucracies in world
politics requires a stronger focus on those academic disciplines that analyze organizational
behavior, namely management studies and organizational theory, but also anthropology and
cultural studies.

Recommended for further reading

Barnett and Finnemore (2004), Biermann and Siebenhiiner (2009), and Biermann and
Pattberg (2012).
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International bureaucracy

Organizational structure and
behavioural implications'

Jarle Trondal

International bureaucracies consist of the permanent secretariats of international organiza-
tions (IOs). They are organizationally separate from the general assemblies (councils of
ministers) of IOs and have formal autonomy vis-a-vis the member-states, often codified in
staff regulations. International bureaucracies typically have fixed locations, have a formalized
division of labour vis-a-vis the general assembly, hold regular meetings, and are staffed mostly
with permanent personnel recruited on the principle of merit, sometimes supplemented with
a more flexible set of contracted temporary staff. One essential element is that the staff have
taken an oath of undivided and primary loyalty towards the international bureaucracy. With
respect to formal organization, they are vertically specialized bureaucracies, often with an
administrative leader at the top. The European Commission (Commission) differs from the
Organisation for Economic Co-operation and Development (OECD) and World Trade
Organization (WTO) secretariats by having its political leadership organized outside the
Council of Ministers, thus being formally independent of member-state preferences and the
inherited intergovernmental order.

Studies suggest that international bureaucracies change world politics (Biermann and
Siebenhiiner 2009), affect power distributions across levels of government (Egeberg and
Trondal 2009) and transform domestic democratic governance (Keohane et al. 2009). There
is a growing body of comparative studies of the internal dynamics of international bureaucra-
cies (Barnett and Finnemore 1999; Checkel 2007; Gould and Kelman 1970; Mouritzen 1990;
Rochester 1986). Nevertheless, existing research is inconclusive regarding the extent to
which and how the bureaucratic structure of international bureaucracies shape the basic
behavioural logics of the staff. One reason for this may be the gulf that exists between social
science sub-disciplines, such as public administration and organization sciences (March
2009), and comparative public administration scholarship and IO literature (Heady 1998: 33;
Jorgens et al. 2009; Trondal et al. 2010). This chapter contributes to the growing interna-
tional bureaucracy literature by assessing the relationship between bureaucratic structure and
administrative behaviour. It addresses two research questions: 1) To what extent do interna-
tional civil servants abide by a logic of hierarchy within international bureaucracies, thus
challenging an inherent logic of portfolio? and 2) Does a logic of hierarchy profoundly
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penetrate international bureaucracies, or does it merely occur at the executive centre (within
the presidential offices and general secretariats) of these bureaucracies?

The chapter compares two enduring behavioural patterns within bureaucratic organiza-
tions: a logic of hierarchy and a logic of portfolio. A behavioural logic of hierarchy suggests that
international civil servants upgrade common agendas, coordinate actions of sub-units, abide
by steering signals from ‘above’, downplay inter-service conflicts and turf wars, reduce sub-
unit allegiances and emphasize the concerns and considerations of the executive centre. By
contrast, a behavioural logic of portfolio envisages informed decisions and due administrative
practices, emphasizes divergent agendas, coordinates action within sub-units rather than
across them, and emphasizes sub-unit signals, concerns and considerations and staff loyalty
towards sub-units. These behavioural logics highlight competing understandings of bureau-
cratic organization, administrative behaviour and bureaucratic change (Aberbach et al. 1981;
Wilson 1989). Balancing these logics confronts a classical dilemma in bureaucratic organiza-
tions between instrumental design and executive centre formation on the one hand, and
bureaucratic differentiation and sub-unit autonomy on the other. Governance inside interna-
tional bureaucracies is ultimately influenced by how trade-offs between these behavioural
logics are balanced by individual officials.

Building on a very different systems design, the chapter compares the two behavioural
logics within three seemingly different IOs. It explores the extent to which international
bureaucracies combine the two behavioural logics, and suggests that four conventional wisdoms
or claims in existing research should be modified. The unit of analysis is individual civil
servants: the actors that ultimately make international bureaucracies act. Officials in three
selected international bureaucracies — the Commission administration, the WTO Secretariat
and the OECD Secretariat — are chosen for study.

Four conventional claims in existing research

The first conventional claim in current literature is that the legal mandates of IOs, codified in
their founding treaties, profoundly shape the administrative behaviour of staff within inter-
national bureaucracies (Curtin 2009). The modus operandi of international bureaucracies is
causally explained by their legal status, which represents binding instructions and mandates
(Yataganas 2001). International bureaucracies with a wide range of legal responsibilities are
assumed to act more independently of member-states than international bureaucracies with
few delegated provisions (Rittberger and Zangl 2006: 11). The data presented here, however,
suggest that legal mandates have little explanatory potential with respect to administrative
behaviour among international civil servants. Despite massive differences in the range of legal
responsibilities delegated to the three bureaucracies studied, they act on the basis of fairly
similar behavioural logics. Whereas the Commission has been delegated large proportions of
exclusive legal competences in a wide area of policies, the OECD and WTO secretariats have
been delegated fairly few provisions in few policy sectors. The behavioural logics observed
here are thus not associated with variation in the legal competences and the ranges of respon-
sibilities delegated to international bureaucracies.

A second claim in the literature suggests that the organizational capacities of IOs may
explain the administrative behaviour of bureaucratic staff. Small international bureaucracies
are assumed to be less able to act independently of member-states than large ones which have
more administrative staff at their disposal (Biermann and Siebenhiiner 2009). However,
contrary to this claim, our data illuminate that the size of international bureaucracies is not a
key explanation of variation in the behavioural logics of international civil servants. Despite
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the Commission being 12 times larger than the WTO Secretariat with 