


MADRAS ACT No. 58 OF 1961 50

(b) the Land Commissioner may at any stage after
giving the parties a reasonable opportunity of being heard,
transfer any application or other proceeding under this Act
pending before any authorized ofticer in any district -for
disposal to any other authorized officer in any other distri~t

(2) Where any application or proceeding has been trans-
ferred under sub-section (1), the authorized officer to whom
such- transfer is made may, subject to any special directions
given in the order of transfer, either hold the inquiry de novo
or proceed from the stage at which the said application or
other proceeding stood when it wag transferred.

100. Returns and reports.—The authorized officer, the
T.and Commissioner, the Land Board or the Sugar Ifactory
Board shall furnish to the Government such returns, statis-
tics, accounts and other information as the Government may
from time to time require.

101. Authorized officer empowered lo obtain informationf,

from Court, etc.—The authorized officer may obtain from any:
Court, Land Board, Sugar Factory Board, Liand Tribunal or-
other authority any information relating to any proceeding
pending before the autlorized officer, and such Court, .ana
Board, Sugar Factory Board, Liand Tribunal or authority, °
as the case may be, shall, if such information be savailahble

yvith it., furnish him with such information within a reasona-.
ble period. :

. 102, Authorized officer empowered to obtain information

from persons.—(1) For the purpose of carrying into effect the -

provisions of this Act, the authorized officer may, by notice,
require any person to furnish any information relating to the
extent of land held by such person, the number of members
of the family, if any, of such person, and such other particu-
lars as may be prescribed. The person aforesaid shall furnish
the mformat.lon to the authorized officer within sucl: time cx
may be quclﬁed in the notice or within such further tin.e ndt
e;ceed}ng thirty days as the authorized officer may, in b 4
discretion, allow. '
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WHEN BRITAIN JOINS

In choosing Britain and the Common Market as the subject for a
special number of The Political Quarterly at this particular moment, the
Editors are fully conscious that a vast amount has already been written
about the subject. Why then write more? Why add to the mass of
words that has been poured out over several yeats, by pampbhleteers
and propagandists as well as by serious analysts ?

The justification is that, between June and October 1962, the
argument for and against Britain’s entry into the European Economic
Community moved to a different plane. The decision to enter having
been taken in principle some months eatlier by the Conservative
Government, it became of less importance that there was a body of
Conservative opinion which opposed entry and a body of Labour
opinion which supported it. In the later stages, the argument has
been forced into line with the party pattern; Llandudno silenced the
Tory opponents of entry, though Brighton may not have had quite
such decisive consequences for the Labour pro-Common Market
group. But it is now increasingly hazd to separate discussion of the
Common Market issue from the ordinary business of party politics.
The Editors and the eight contributors to this number are trying to do
exactly that—not to present a case for ot against the Europeanisation
of Britain, but to analyse afresh some of the main consequences of the
decision that has to all intents and purposes been taken. The eight
contributors were not chosen because they agreed or did not agree
with the decision—in fact some of them do agree and some do not—
but simply because of their knowledge of the subjects they were invited
to write about. None was asked to express 2 point of view; all were
specifically requested to avoid, as far as possible in the framework of
their contributions, any temptation to make 2 case one way ot the other.

It is absolutely right that a decision of such tremendous importance
should be preceded by long discussion, and it is not surprising that
there should be a fair amount of emotion stirred up. But allowing
for the sub-rational element that is bound to creep into any argument
in which the emotions are involved, the attempt should be made to
distinguish between those motives and reasonings which are per-
missible and those which are not. It is permissible for the supporters
of Britain’s entry to try to show that there are likely to be substantial
economic advantages for Britain; it is not permissible for them to
dismiss out of hand the undoubted disadvantages that certain other
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WHEN BRITAIN JOINS

countries may suffer. 'The opponents of entry are quite within their
rights if they emphasise these disadvantages, but not if (as unfortunately
some of them do) they use these in order to rationalise a purely
emotional dislike of change in itself or a narrow insularity which mis-
trusts and condemns foreigners simply because they are foreign. It is
even less creditable to either side in the controversy if, once the party
stands have been taken up, the argument is then conducted simply in
terms of election strategy. Votes can always be won by appeal to
prejudice, but unless the party that wins them is unusually skilful or
unusually cynical it may find itself bound hand and foot when it
comes to governing.

The Labour Party was perfectly entitled, if it wished, to come
down against joining the Common Market on economic and political
grounds. It could point, quite rightly, to the fact that Britain in
Europe would have less freedom in planning than Britain outside,
that joining Europe means joining governments in France and Ger-
many which are far out of sympathy with Labour ideas, that in the
structural economic changes which must follow entry there will be
the risk of unemployment in certain areas, that food prices will be
higher, that some Commonwealth countries will suffer and that what
remains of the Commonwealth relationship will be modified and
possibly strained to breaking point. It does not follow that these
arguments have to be accepted, but merely that they are defensible
within the body of known facts and reasonable conjectures. But the
timing and the method of the Brighton decision throw doubt on the
legitimacy of the reasoning behind it. Nor does it carry conviction
when Labout leaders claim that it was not a decision against entry but
simply to insist that certain conditions must be fulfilled; to demand
impossible conditions is tantamount to rejecting the principle. Behind
the decision thete appears to have been a reading (possibly a mis-

reading) of the public opinion polls, pressure from those incredibly -

f:onscrvative bodies the constituency Labour Paties, the no less deeply
ingrained conservatism of certain trade unions, and the calculation that
rejection of the Common Market would reap its electoral harvest in
those areas where, at the last election, Conservative members were
returned for mainly wotking class constituencies and where the appeal
to working class insularity is likely to be most effective. Being against
Britain’s entry will not win an Otpington for Labour. But it might
win Doncaster, Halifax, a seat or two in Liverpool, or Holborn and St.
Pancras South. By its decision the Labour Party has severely limited
its future freedom of action, has run foul of the Socialist International,
and finds itself a fifth member in the old unholy alliance of its own left
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wing, the Beaverbrook Press, the Communist Party and Lord Sand-
wich.

The Inevitability of Entry

It is a peculiarly stupid position. Some of the Labour Party critics
ate certainly sincere, and perfectly right, when they argue that the
conditions of entry must be made as favourable as possible—not only
to Britain, but also to the Commonwealth and the underdeveloped
world generally, and also in terms of the most flexible possible attitude
to the relationship of Europe to the Communist countries. But what
few of them appear to have grasped is that, short of totally unacceptable
conditions, Britain has no alternative but to go in, now or later.

 Virtually no alternative, that is; the only other possibility is for Britain

to decline into an insignificant country cut off from all those associa-
tions on which its past greatness has depended, and it is hard to
believe that most of the critics want that. Neither do the European
governments which are bargaining so hard in Brussels, and it is most
improbable that they will push Britain to the point where it will be
forced to reject the European idea finally and permanently.

The first factor which makes Britain’s entry inevitable, or nearly
so, is that the other main association, that with the Commonwealth,
has been broken already. In economic terms it means little to Britain;
the Ottawa preferences have never been very important for the
metropolitan country, membership of the Commonwealth has not
stopped certain countries such as Australia from restricting imports
from Britain, the sterling area and the Commonwealth are not synony-
mous, and (on the debit side) Britain’s financial commitment has been
steadily reduced with the ending of colonial control over so many
countries. Politically it means less; though the Commonwealth Prime
Ministers may assemble from time to time in weighty session, there is
no real cohesion about a group of nations which includes India and
Pakistan, or Ghana, as well as the fully aligned countries from Britain
itself to the Federation of Malaya. Only a sentimént remains, and
sentiment would count for very little in a ctisis.

The second factor is that the “special relationship ” with the
United States has also been broken, or at least weakened to the point
where it no longer counts for much. There may be an untappable
telephone from Whitehall to the White House, but Britain is no longer
in any closer position than some of the other allies of the United States.
If proof of this is needed, the Cuba episode provided it, when the
United States alone took the all-important decisions, and when it was
left to a spokesman to remark “ We’re not consulting our allies, we'te
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WHEN BRITAIN JOINS

telling them.” Before the President made his speech announcing the
blockade, Mr. Macmillan was told no more, and given no more
‘opportunity of expressing an opinion, than General de Gaulle. Though
Cuba underlined it, the change did not take place then, but much
eatlier, perhaps about the time when President Kennedy took office,
pethaps over a longer period. America’s relationship with the whole
of NATO has also changed, partly because of new techniques and
concepts of strategy, but the effect is to drive Britain and the other
NATO countries closer together, not apart.

This leaves little choice for Britain. Isolation is impossible for a
country so geared by its own traditions to the following of open
policies, and few people in Britain would be prepared to accept either
the economic retrenchment or the political neutralism which living
alone would entail. Europe, and Europe alone, offers the prospect
of association on the scale necessary to meet Britain’s present day
needs, and while this fact may be unpalatable to those who hanker
after past glories, it has to be accepted. Nor does it involve so great
a break with tradition as some would have us believe; acceptance of
full membership in Europe is not the reversal of a thousand years of
history, but a reminder that for much of that time Britain was deeply
involved in Europe, and fought four hundred years of wars to assert
its claim to be the arbiter of continental affairs.

The most the opponents of entry can do is to fight a rearguard
action in a battle they are bound to lose. What ought now to be
discussed is not whether Britain should or should not join, but what
can be done to make the European Community a better and more
open form of association,

‘The British Contribution

It is pointless now to argue that if Britain had joined the European

Community at the start, its voice in the shaping of the organisation

would have beea better heard and there would be less cause for fear
now. So there would, but it is too late. What is surprising, and
disturbing, in the argument against entry on political grounds is the
implicit defeatism of its proponents, the evident belief that Britain,
whether under a Conservative or a Labour Government, can do little
to influence the policies or the form of Europe. Yet this is surely
what Britain is peculiarly fitted to do, precisely because of its long
tradition of looking outwards, and the challenge is there to be accepted.
It is not to Britain’s interest, not to the interest of the world as a whole,
that the European Community should become a tight, protective,
restrictive group, a mere political and economic expression of the
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military policies of NATO in Europe, isolated from and regardless of
the great developments going on in Africa, Asia and the Americas.
In the Brussels negotiations, much of the British case has rested on the
need to maintain these external links, and rightly so. If this can be
done while the economic pattern of the Community is in process of
creation, how much more necessary will it be as the political structure
begins to take shape? For if Britain left it too late to exert full influence
on the economic pattern, it is not too late to help in determining the
political form.

There is one sense in which the best of the Labour critics are right;
if the Europe of the Common Market becomes a narrow, closed com-
munity of the selfishly rich, it ought to be condemned. But to suggest
that it must necessarily become so is to underrate the power of Britain
to influence the course of events. Firmly grasped, the present oppot-
tunity could be the most exciting challenge of the times to the vigour
and the ingenuity of the British people. If it is lost, only a slow decline
in prosperity, influence and prestige remains.



THE CONSEQUENCES FOR
EXTERNAL POLICY
KENNETH YOUNGER

Tre Community of Six must be expected to make a major impact upon
the pattern of world power, even if its present membership is not
enlarged.

It already has a population of over 160 million, not as large as the
Soviet Union or the United States, but more than three times that of
the United Kingdom. Its peoples are among the most educated and
technically skilled in the world and its matesial resources, though far
from making the area industrially self-sufficient, are varied and im-
pressive. Only the relative lack of space in Europe-west-of-the-Iron
Curtain suggests that there may be some physical limitation to the
European attempt to equal the military as well as the political and
economic stature of the existing super-powers.

_In the immediate future the main limitation consists rather of the
d{fﬁculty of securing unity in the political direction of this potential
giant. A European federal government still seems fairly far away,
there are differences between the leading governments about the kind
of political unification to be attempted, and there are special interests
in the different countries, which still offer strong resistance to any
attempt by the European Commission to make them toe 2 Community
line.

Nevertheless progress already achieved, if not in integration at
least in harmonising economic and social activities among the Six

nations, is generally held to show that the underlying trend towards -

intcg‘ration is strong. The agreement reached on agriculture among
. the Six at New Year 1962 is seen as a sign that the economic programme
envisaged in the Treaty of Rome is likely to be realised, more or less
in accordance with the time-table. Such a development would of
1t.self greatly increase Europe’s weight in the world, even if the exten-
sion of this success into the political field wete to prove a harder and
longer task.

{&lready one of the hoped-for consequences of European unity, the
ending of Franco-German hostility, is in process of being achieved.

* The author, who is now Director-General of the Royal Institute of International
Affairs, was Minister of State, Foreign Office, from 1950 to 1951.
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Although it may be claimed that Soviet pressure upon Western
Europe from across the Elbe has been the most potent influence in

‘bringing the two countries together, it would be wrong to discount

either the moral effect of the European idea, or the achievement of the
Coal and Steel Community in merging the material interests of the
Franco-German borderland areas, which have loomed so large in the
conflicts of past decades.

The West and the East

The effect of the formation of the Community upon the eventual
reunification of Eastern and Western Europe and upon relations
with the Soviet Union is more disputable. Reunification can in any
case now be conceived only as the outcome of some accommodation
between the Soviet Union and the West as a whole, and this does
not depend solely upon the policies of Western European govern-
ments. Until the time for this comes, the maintenance of the division
of Germany and Europe is clearly an objective of Soviet policy, and on
the face of it the integration of. the Federal Republic into a purely
Westetn grouping like the Community appears to contribute to this
end.

This view is, of course, in direct conflict with Dr. Adenauer’s
presentation of his European policy to his own people. Yet the more
intricate the interlocking of the interests of the Six within the Com-
munity, on the basis of the existing frontiers and industrial strength of
the Federal Republic, the harder it becomes to contemplate the incor-
poration of East Germany into the carefully balanced Western Com-
munity, or, for that matter, the acceptance of the countries of Eastern
Europe as equal parts of a European whole.

This is probably one reason why the Soviet Union, despite its
avowed hostility to the Community, has so often seemed to pull its
punches. An arrangement which gives Western Europe a vested
interest in the division of Germany cannot seem wholly bad to Soviet
eyes.

This aspect of the Community also accords well with the traditional
objectives of France, for whom partnership with a limited Federal
Republic offers a prospect of leadership within Europe, which would
fade if all Germany were again reunited. Fot France, indeed, German
reunification would probably still requite as its condition the avail-
ability of Soviet cooperation to prevent renewed German hegemony.
This is one of the concealed divergences of ultimate purpose which
undetlie the present Franco-German entente.
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KENNETH YOUNGER

Political Alignment

It may not be fanciful to suppose that considerations of this kind lie
behind both President de Gaulle’s insistence on a union of sovereign
states rather than 2 European federation, and his reference to the Urals
as Europe’s eastern frontier. On the one hand he may wish Western
Europe’s advance towards unity to take a relatively flexible form,
which would not exclude the later addition of the countries of Eastern
Europe. On the other he may see eventual Soviet participation not
only as the complete fulfilment of the European spirit, but also as the
only permanent guarantee that the reunification of the German people
can one day be achieved without a revival of the old dangers which
have haunted France for generations.

Such speculations are, of course, for a distant future. A more
commonly expressed fear is that the Community will become above
all an anti-communist bloc, affected by German claims to recover lost
territories and tempted by French resentment of the United States to
become an independent nuclear power. That these elements are
among the many strands in European thinking is indeniable, and both
involve dangers for Western unity.

If the Community wete to develop primarily as an anti-communist
bloc, thete could be no place in it for the uncommitted or neutral
nations of Europe. It is true that they probably could not in any
event be full members of the Community if it is to advance towards
political union, for they could not concert their foreign policy with
members of a Western military alliance. But there is talk in Europe
of even refusing them reasonable terms for association, on the ground
that the Community has no interest in making life easy for any country
which is unwilling to stand up and be counted in the East-West conflict.
United States policy has from time to time been said to favour this view.

The dangers of such an attitude are obvious. The main uncom-~
mitted countries of Europe, from Finland to Yugoslavia, occupy
exposed positions on or near the Iron Curtain. If in addition to
political exclusion from the Community, their considerable trade with
the Six is subjected to discrimination on these political grounds, some
of them are bound to turn eastwards for altetnatives, and an un-
necessary division will be opened up within the Western part of a
continent already split by Soviet power. When one considers how
little military advantage the West would gain from adding the European
neutrals to NATO, even if they were willing, it is hard to find a
creditable explanation for this attitude within the Six, which may yet
become the Community’s official policy.
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To many of the Community’s critics .this seems .just one more
warning sign of the essentially inward-looking 'tende.nc1cs of the dCog)l—
munity’s leaders, wedded to a da.ngerously rigid attitude towards :,1
communist problem. On this view, the l?lank r‘efusal qf Bonn an
Paris to attempt negotiation with the Soviet Union, which has kept
them at almost continuous variance with Washington and London
over the last two years, exemplifies the sort of da'nge.r to be appre-
hended from a powerful Europe, inspired by a c9mbmat10n of Cathohc
anti-communist ideology and German irredentism.

As with so many other aspects of future Cqmrnunity Qo%icizy, one
can say no mote than that such a development is one possibility, but
that, if constructive policies are pursuec.l by the West as a whole, there
is no reason why it should not be avoided.

Europe and the United States

The tise of the Community is bound also to affect the European-
American balance within the West, mote especially as it comes at the
end of the long post-war supremacy of the dollar.

On the face of it, the Western alliance should Welcomc. whole-
heartedly the strengthening of any of its patts, more §spec1auy the
part which is in geographical contact with the potc?nUal opponent.
This has been the governing thought of t.hc Americans in lending
increasing support to European integration. The Umt?.d .St?.tes
government has accepted the prospect pf some fresh 'tradf: discrimina-
tion against American business as a price worth paying in return f:'orf
gaining a strong European ally, which could take a larger share o
defence burdens and contribute more fully to the development of
industrially backward areas of the world.

These are powerful arguments and seem .likt.:ly to prevail. Inde'ed
the near certainty that the United States will in any event show in-
creasing respect to the Community, on account of its size and re-
sources, is something which other allies of the United States have to
accept as being virtually a fact.

Nevertheless thete ate signs that the United States may not yet
have appreciated some other confequences of the emergence lof an
integrated European power. Fot example, they profess to we com‘}
the prospect of dealing with a great Euro,;’)can partner on terms o1
equality—the concept of the dumb-bell , the axis with ar; eqt_x;l
weight at each end—but they appear to think this compatible wt
continued American hegemony in nuclear weapons. The climate of
European opinion is already makiog this seem unreal.
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The Third Force Argument

It is true that, among the Six, only France has nuclear weapons, and
even these are too primitive to have serious military value for years to
come. To regard this argument as conclusive is, however, to make the
mistake of imagining that the French deterrent is aimed militarily at
Moscow, when in fact it is a political weapon aimed at London and
Washington. A nuclear armament which cannot scare one’s enemies
may yet be sufficient to scare one’s friends and to be an aid to self-
assertion within the alliance,

It would probably be wrong to credit any influential body of
Furopean opinion with the intention of forming a European Third
Fotce, in the sense of maintaining a measure of uncommittedness
between East and West. But there is in Europe a belief in specifically
European interests, as distinct from American, and a certain lack of
faith in continued American solidarity with Europe.

The truth is that Europe, having emerged from depths which
Britain never experienced, now has ambitions which Britain does not
share. While this may at the moment seem to apply mainly to
Gaullist France, the reassertion of Europe as such is an essential part
of the mystique of European unity and is partly responsible for the
so-called “ inward-looking > tendency, which has sometimes been
evident during the Community’s formative years. It is surely an
illusion for Americans to suppose that they can have all the advantages
of alliance with an equal, while still retaining the privileges which go
with superior power.

/

Looking Inward

The prospect of an inward-looking Europe is even more relevant to
the problems which the industrialised West faces in its relations with
Asia, Africa and Latin America. In recent years this has come to be
recognised as one of the major problems of the age and one whose
solution may ultimately be decisive in the Cold War. '

But in Europe other tendencies have taken priority. Inter-European
trade has been the largest element in the new prosperity of the Six.
West Germans have, understandably, given first attention to their own
divided countty and to reconciliation with their immediate neighbours.
France, Belgium and the Netherlands have virtually shed their over-
seas dependencies in circumstances giving rise to varying degrees of
resentment and of economic loss. In the United Nations, France
under de Gaulle has moved from scepticism to contemptuous hostility,
while the Federal Republic, through no fault of her own, is excluded
from membership. : :
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" That these factors have, in the 1950s, made Europeans Europe-
centred in their thinking is hardly surprising. Now, however, their
new sense of power, their trading needs, and the pressures from the
United States and elsewhere ate all combining to turn their eyes out-
wards again to the far corners of the earth. Not that Europeans have
been wholly inward-looking even in the past. France, in entering the
Community, has been careful to safeguard her economic ties with her
former dependencies, while German and Italian business has long been
active in the markets of the less-developed world.

The Community is undoubtedly a “ rich man’s club”, but six
countries can scarcely be criticised for combining merely because none
of them is poor. No one would condemn on this ground a union
which comprises California, Texas and New York. The test lies in
the attitude of the club to non-members, and this, like so much else, is
still to be determined.

This rapid survey of some of the characteristics of the existing
Community of Six may be sufficient to show that, in most fields, future
Community policy is an open question. What is already sufficiently
certain to form a basis for policy decisions is that the work of integra-
tion will go forward rather than back and that a new power, strong
enough to affect the balance of forces in the world, is likely to be a
fact of international life before the end of the decade. It is therefore
unreal to imagine that the familiar pattern of post-war relations can
go on unchanged.

The Problem Facing Britain

In past centuries, the rise of 2 great power embracing most of Western
Europe would have found Britain trying to break it up or, failing
that, to create a counter-balancing coalition. Despite lingering
European suspicions, Britain has never contemplated trying to handle
the present situation that way.! She has never seen the European
Community as a hostile power, though she has recognised that it might
cause her difficulties. In any case, in terms of the mew world balance
of power her old interest in preventing Western Europe from being
strong has vanished.

Britain’s modern problem arises not from her historic relationship
with Europe, which everyone recognises as outdated, but from the
entirely new framework of British world policy which emerged after

- 1945. This can perhaps best be described by reference to Sir Winston

1 The only contrary evidence was a very curious Washington ptess story of what Mr.
Macmillan was alleged to have said to Mr. Dillon in March 1960. The accuracy of
the story was denied by the British Embassy, -
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Churchill’s much-quoted concept of the three overlapping citcles of
British policy: Britain and the Commonwezlth, Britain and the United
States, and Britain and Europe. X

This characteristically impressionistic formulation desctibes well
enough the attempt of post-war British governments to keep at least
three balls in the air simultaneously and to avoid committing them-
selves to any one of the three “ circles ™ in such a way as to exclude
Britain from either of the other two. This policy was viable so long
as none of the three “ circles > required Britain to accept institutional
ties or to discriminate against one “ circle ” in favour of another.

Until recently these conditions were fulfilled. The Commonwealth
is notoriously free from institutional as opposed to customary ties;
and Commonwealth preference, though discriminatory, and conse-
quently unpopular in the United States and Europe, was tolerated
largely because its real importance was in any case rapidly dwindling.
The relationship with the United States, frequently described as
“special ”, depended first upon the habits deriving from the wartime
alliance and next upon Britain being, for a number of years, the only
ally of the United States capable of performing, albeit on a decreasing
scale, the functions of a wotld power. The relationship with Europe,
principally through NATO and OEEC, was perfectly compatible with
the other two.

Of the three “ circles ” the most important to the British world
position has been the United States, and so long as anything of this
“special ” relationship could be maintained, Britain preferred to
cultivate it on her own. This was something which could not be
shared if Britain integrated with Europe. It would simply vanish.
In the last few years it has shown signs of vanishing anyway, partly
because there is too little left of Britain’s special world role to sustain it,
and partly because the European Community is beginning to be seen

in Washington as 2 more powerful, though not yet a more reliable,

ally than Britain. The United States has not hesitated to indicate
that she would like to see British reliability wedded to European
strength, and this seems now, for the first time, to be a condition of
continued British influence upon United States policies.

:As for the Commonwealth “circle ”, its main role has been to
oil the wheels of diplomacy, across the boundaries of races and con-
tinents. It has not produced common policies within the Common-
wealth. It has not been an instrument for generating power; indeed
it has not aimed to be.

It does not seem, therefore, that Britain, remaining outside Europe,
can find in the Commonwealth a new framework of power to replace
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the “ special ” United States partnership or to be a substitute for a
European grouping. .

Finally, the form taken by the Community of Six has forced Britain
cither to join with it or to see herself no longer as a full r_nember'of
a Buropean “circle”, but simply as the largest of the E:ounmes‘outmde
the European community, the “ Outer Seven ™. Wh.ﬂc:: the European
Free Trade Association (EFTA) has merits as a bargaining partnership
and as a kind of * fall-back * alternative if agreement with the Six
proves- impossible, no one imagines that the prospect of a British-led
EFTA facing the Community represents an 1<'iea] long-term formula
for European relationships. It is not a solution likely to commend
itself any more strongly to Britain’s EFTA partoers.

So it is hard to resist the conclusion that, whatever Britain does,
the policy of the “ three circles ” is now impossible to maintain in
any effective form. If nothing is done to replace it, the consequence
need not be disastrous, either economically or politically. VVhat_seems
inescapable, however, is that British influence, whetber in Washmgton
or in Europe, would be reduced, while compensating gains through
the development of the Commonwealth relatlogs_hlp are h?.rd to
envisage. It is in these circumstances that the Bngsh public is now
being invited by its government to take the plunge into the European

Community.

The Effects of Britain’s Entry

We have seen that the Community of Six might, but will not necessarily,
develop tendencies which accord neither with British wishes for
Western policy nor with Britain’s own interests. By standing aloof
Britain could, no doubt, dissociate herself from these tendencies b\_lt‘
she could hardly hope to halt them. It is true that she could avoid
the need for economic discrimination against the Commonwealth;
but the influence she could exert from outside upon the economic, or
still more the political, policies of the Six them.sclw'ts would be
narrowly limited. It remains to consider how far this might be other-
wise if Britain was inside.

The first point to make is that it would be miﬂeading to ta_11'< as
though Britain would find herself in mote or less continuous opposition,
though backed pethaps by other new entrants, to a solid bloc formed
by the original Six members. Britain’s views on most contentious
issues are shared by powerful elements inside the existing Corr}mfzmty,
the division of opinion being sometimes national but often w1t_h1n the
different countries. Many Europeans who sympathise with the
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;

British world outlook make no secret of wanting Britain to come in
in order to strengthen their hands. ‘ :

British adherence to the Community would probably have no more
than a marginal effect upon the division of Eastern from Western
Europe, for it is the adherence of one part of divided Germany to a
Western community that is liable to produce the hardening of the
division to which reference has already been made. No doubt Britain,
by adding to the Community’s resources, would to that extent enhance
European aspirations to great power status. But this would not be
likely to increase the main danger which this might bring, that is to
say the danger of the new Europe becoming primarily an anti-com-
munist bloc, with unduly military overtones.

Britain’s policy towards the Communist bloc has been marked by a
patience and flexibility which has brought European, and especially
German, suspicions upon her from time to time and so has reduced
her influence in Europe. Once she was formally committed to Europe,
some of the suspicions might be allayed and the weight of her advice
increased.

Similarly, Britain’s influence within the Community would pre-

_ sumably be thrown on the side of an open and accommodating attitude
towards the other non-communist countries of Europe and also to
such a country as Poland, which might wish to keep its windows open
to the West. Any modifications thus secured in the policies of the
enlarged Community would be much mote valuable to countries out-
side it than any concessions which Britain herself might be able to
offer on her own. .

The American desire to see Britain enter Europe has already been
noted. This was put more sharply than ever befote in a staff study
prepared for the Senate Foreign Relations Committee, published in
October 1962, where it was categorically stated that “American policy

admits no alternative to eventual British membership in the European

Economic Community, and Atlantic partnership in that context”. This
is cleatly an essertial part of President Kennedy’s new trading policy.
No doubt it is also thought that any tendency on Europe’s patt to break
the solidarity of the Westetn alliance in favour of a Third Force, or
to build up a European nuclear deterrent wholly independent of the
United States would be greatly reduced if Britain were part of Europe.

While the future of the British and French national deterrents is
at present in doubt, and Ametican policy towards the French nuclear
effort is also becoming less rigid, it is clear that genuine cooperation
between France and her allies on this topic can be secured only on
condition of full equality between her and Britain being recognised.
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This could theoretically be done whether Britain entered the Com-
munity or not, for the link between the Community and defence is
as yet unavowed. Nevertheless, it would probably be hard to remove
the Gaullist obsession about “ Anglo-Saxon” domination of the
Western alliance unless Britain could be seen to have put behind her
the idea of remaining a specially privileged partner of the United
States and to have cast her lot with Europe as an equal among her
European neighbours.

The counterpart of the American wish to see Britain enter the
Community is, of course, the fear among some Europeans that Britain
wants to join them only in order to promote Anglo-Saxon as opposed
to Buropean interests inside the Community. The fact that Britain
in recent years has usually been closer in her policies to the United
States than to Adenauer’s Germany or de Gaulle’s France lends colout
to this suspicion.

It is of little use Britain trying to disguise the fact that she will
bring to Europe an outlook conditioned by her long connections with
the widely-scattered “English-speaking world”. She has to satisfy
Europe that this will not make her a bad European, but she might as

- well admit that it will be her aim to ensure that no unnecessary

barriers are allowed to tise between the North American and European
parts of the Western alliance or, in a wider context, between Europe
and the other continents around the world.

The Commonwealth

The aspect of the Community’s relations with these other continents
which is of most immediate interest to Britain, is its attitude to the
countries of the Commonwealth. This is itself a varied problem,
which is more fully discussed elsewhere, together with the wider
questions affecting the underdeveloped world in general. What has
to be considered here is whether Britain’s entry into the Community
would, by its effect upon the Commonwealth, appreciably modify
the pattern of political power in the world.

The anwer to the question cannot in the longer run depend upon
the fate of Commonwealth preference, which, as we have already
noted, has been dwindling in importance for many years. Similarly the
transitional safeguards which Mr. Heath is secking for Commonwealth
interests, important as they are, are not the decisive factor for the
Commonwealth’s political future. What is crucial is the simple fact
of Britain accepting a closer form of integration of her affairs with
Europe than has ever been realised within the Commonwealth, with
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a clear expectation that further political coordination will eventually
follow.

If Britain joins the Community, the informal political ties and
habits of consultation with the Commonwealth will not be immediately
disrupted, but they must begin to suffer erosion as the new institu-
tionalised system of consultation with Europe takes shape and the
substitution of Community policies for British national policies proceeds.

The key question here is whether the Commonwealth can in any
event be expected to be an effective influence in world affairs in future,
in view of the lack of common Commonwealth policies and the evident
inability of Britain to provide by herself the minimum economic and
military basis for Commonwealth unity. There are few countries
outside the Commonwealth, whether in America, Europe or elsewhere,
which continue to attach much importance to the Commonwealth
concept when considering their relations with particular Common-
wealth countries. It appears, moreover, to be the British govern-
ment’s own view that, in economic terms at least, Britain may be able
to play a larger part in promoting Commonwealth development and
in providing a market for Commonwealth goods if she reinforces her

own strength by joining with Europe, and exerts an influence from

within upon the overseas trading policies of Europe as a2 whole,

Political Integration

In. all these finely balanced arguments, it is easy to overlook the
primitive state of political integration within the Community and to
attribute to it a singleness of purpose which it does not yet exhibit.
Intra-European consultation has no doubt made solid progress, even
if 2 Gaullist France is likely always to be something of a rogue
eleghant in any international organisation. But formal organs of
political integration scarcely exist as yet and are unlikely to take a
strongly supra-pational form in the immediate future.

_The only sensible assumption for Britain to make is that political
union will slowly follow upon economic union. Indeed, unless this
concept 1s accepted for the long run, membership of the Community
cannot offer Britain the new framework for the exercise of influence
upon world affairs which she is secking.

'T'hc Community’s speed of advance towards common international
policies is not likely to be determined by constitution-making, but
rather by the degree to which the main member nations are in fact able
to fieyelop acommon outlook. Theidea that a major country, whether
Brx.talr'l or any other, could in practice be overruled by some mechanical
majority on issues affecting vital national interests is a lawyer’s vision
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rather than a political reality. Whatever institutions are set up, the
growth of their real power is likely for some years to be a highly
pragmatic process.

It would be foolish to pretend that a British commitment to take
part in this process can be anything but an adventure into a largely
uncharted sea, where the hazards are considerable, and the conse-
quences of failure grave, This, however, is something quite different
from saying that Britain will suffer a disastrous loss of national freedom
of action in international politics. Britain’s real freedom in this field
is fairly narrow now, in fact if not in form. Membership of the Com-
munity is only one of several paths open to Britain, all of which are
likely to involve increased inter-dependence. The question for Britain
is not how best to retain independence but how to secure the greatest

benefits from giving it up.
Conclusion

If Britain joins the Community, she must do so in a positive spirit,
intending to be active in promoting European unity, while at the same
time trying to strengthen inside Europe the world-wide outlook which
she brings with her, owing to her past history and present interests.

If Britain can make this resolve, there seems no teason why she should

despair of her ability to play an influential part in the policies of a
European Community, whose institutions are still so largely unformed
and whose future coutse is so largely undetermined. :

In the background of Britain’s decision lies the fact, unpalatable
to many, that she faces change in any event. The three overlapping
“ circles ” now look mote like three stools which, so far from ovet-
lapping, allow plenty of room for Britain to fall between them all.
If that happened, a new pattern of world power would emerge, woven
largely by others. Within this pattern Britain might still be com-
fortable, but that would be all.
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AvrHOUGH the discussion over the form a future political union of the
member states of the European Economic Community would take has
been put into cold storage while the negotiations with Britain are
concluded, the issue is bound to come to the fore as soon as Britain
has signed—or refused to sign—the Rome Treaty. If Britain enters,
the Belgian-Dutch objection ceases to be relevant. Britain will her-
self have a part in the negotiation of a political union, and will not be
accepting 2 document prepared by others. If Britain does not go in,
the effects on the Community are likely to be serious; an immediate
gesture to underline the Community’s unity would be required, and
such a gesture would almost certainly take a political form. In the
backwash of such a failure, and in 2 mood of possible mutual recrimina-
tion, there might be little resistance to the Gaullist formula of a
political secretariat, and of a political association based upon frequent
consultations between Heads of State.

The main political parties of the Six are, to a greater or lesser
degree, Community-minded. They are reluctant to dilute the existing
Communities, or to weaken the powets of the Commission. They
want to see a political union established, but not in a way that would
return to Governments complete control over the process of economic
unification. Within that political union, the parties, almost without
exception, seek a stronger role for the European Parliament. The

desire for democratic control at the supra-national level is keenly felt, -

and it grows with the transfer of an increasing number of issues from
the national to the Community level at the second stage of the transi-
tional period. ‘

The paradox is, of course, that it is also the political parties who
are most anxious to see Britain enter the Community, despite her
known reluctance for political integration. They believe that British
Parliamentaty experience will lead to a natural, pragmatic development
of the European Parliament’s powers; that Britain will become, for
traditional reasons, a supporter of a louder democratic voice in the

*The author is General Secretary of the Fabian Society, and author of The Common Market
and its Forerunners and Britain and the Free Trade Area.
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Community’s affairs; and that the recent threat of a Franco-German

diarchy in political matters will be finally put to rest by Britain’s entry
on the European scene.

If the parties want political union, a stronger Parliament, and
British entry, why have none of these things yet come about? The
explanation is to be found in the anti-political attitude of the French
Government, and to some extent of the German Government. De
Gaulle has never made any secret of his contempt for  the political
class” in France. Since the MRP Ministers left the Pompidou
Government, de Gaulle has had nothing to do with the traditional
French parties. His selection of Pompidou, no politician, to be Prime
Minister; his disregard of the Constitution of the Fifth Republic in
presenting a constitutional amendment direct to the people, and not
to the Assembly; his dissolution of the Assembly after its vote of
protest: all these are the actions of a ruler who has leatned to dispense
with politicians. In West Germany, constitutional practices are
strained rather than broken. But there, too, the growing divergence
between the Chancellor and senior members of his party, not least on
British entry into the EEC, but also on the remote control of govern-
ment from Caddenabbia, and the extraordinary way in which Dr.
Adenauer and Herr Strauss run a coalition, as revealed by the Der
Spiegel affair, demonstrate, too, a divorce between political parties
and Government, or more precisely, the leading Government figure.

"The three main political groupings in the European Parliament,
Christian Democrat, Social Democrat and Liberal, have all gone on
record in favour of political union and a stronger Parliamentary power.
At the meeting of the Liberal International in September 1962 at The
Hague, the European parties represented there demanded ““2 demo-
cratic development of European institutions ”. Among the Christian
Democrat parties, both the Italian and the German parties have called
for political integration, though the German patty pointed out tartly
that “quarrels over concepts” were irrelevant. The three Dutch
parties, broadly described as Christian Democrat, aré federalist in their
European objectives, and the French MRP, as noted above, has pressed
its Europeanism to the point of resignation. The Socialist group goes
further, calling for “ the creation” of an executive European organ
having the powers proper to a federal government, and responsible to
a Parliament elected by direct universal suffrage ” (Statement of 11
January 1962). ‘ :

The majority of the members of the European Parliament support
such proposals as the fusion of the three Executives of the EEC,
Euratom and the Coal and Steel Community, which would help to
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resolve one of the most obstinate problems that cuts across the respon-
" sibilities of all of them, the formulation of a common energy policy;
direct election of the members, and an increase in the effective responsi-
bility of the Commission to the European Parliament. But support
is not confined to the European Parliament, which is more “European”
. than the national Parliaments. The Governments and Parliaments
of the Low Countries are in favour of this kind of development. The
Italian Government, in June 1962, rejected any suggestion of a limited
_ political union based upon the agreement of the Governments of the
Big Three, France, Germany and Italy. Equally significant was the
statement in the same month of neatly 300 Freanch deputies, excluding

only the Gaullist UNR and the Communists, which called for direct -

elections and majority voting in the Council of Ministets.

Gaullist Intransigence

The strength qf “ European ™ sentiment among the Six has been
masked by the intransigence of General de Gaulle, and by his deter-
minatjon to impose his own pattern on the proposed political union—
?ind through that, on the existing Communities themselves. The other
ve can only resist French pressure; they have no means of forcing
thr.ough their own concepts instead. The French draft treaty on a
lilgan of states, presented to the Fouchet Committee in November
muni’ W:Z totally unaccel?table to the other members of the Com-
pun gl,cmfu gwlrix alternative draft, based on a report by the European
o Ds olitical Committee, was equally unacceptable to the
poend . : esp}tc their greater strength, the Five suffer from two wezk-
posses. AE;i ols Chancellor Adenauer’s rapidly dwindling political
Gcrm;n P d‘;fi to complete the construction of a durable Franco-
endship, the Chancellor would like to negotiate a political

- union as quickly as possible. . .
Ministers in April, whl?:n disc?xss A¢ the last meeting of the Foreign

showed themselves willi
willing to make i i
French as the price of a S o substantial concessions to the

: . - S y negotiation. And
E‘;ggfuie;ﬁ:ug ?he Brmsh' out, not awaiting the :lr)x‘c:ledo’f Oi: (ﬁf,s;
- refusal of the Distlé); ; 0:11 Brm.Sh entry. It was this which led to the
further negotiations 0:1‘3 1?Plg1an Iepresentatives to take part in any
The other Weaknesspof ttllfal vnion until Britain was a party to them.
§omeﬁkind of political as;)ocia:ianNc Z:T;S g om the obvious nced for

into ; N e Commissi
policy,e lis]aonfn ?nbw:us. political ‘?‘Port—commcrciall\;glriz;vf;giztt::;
scheduled systcfx tg o fecession and so on—the ano;nal of a
o Ol economic integration and a total lack of p):JIitical
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system becomes more glating. But while de Gaulle remains in power,
the Six can advance only on French terms, ot at best on terms that the
French Government will not veto. This puts such European-minded
Governments as those of Holland and Belgium in an extremely difficult
position, for they can be arraigned as the Governments that refuse to
compromise, and hence to permit essential progress in the political
field. Nor are they unaware of the dangets of attentisme in draining
inspiration and boldness from the Community experiment.

The results of the recent French referendum sparked a faint glimmer
of hope in the Buropeans, since the President was supported by only
46 per cent of the votes of those entitled to cast a vote, and 62 percent
of those who actually voted. But the sweeping successes of the UNR
in the first ballot of the French elections in November showed that
de Gaulle could still count on his greatest asset—French disillusion

* with the pathetic record of Parliamentary government in that country.

The President now has a compliant Assembly, the majority of which

~ will accept his attitude to the development of the Communities. He

can continue to govern by direct appeal to the people where necessary,
teducing the Assembly to a political irrelevance. His successor will
not have the same charisma; but if the President can dominate France
for another two or three years, the French political system may be so
far changed that his successor will not have to come to terms with the
centre parties anyway. The UNR success, and the drawing together
of the left-wing parties, from SFID to Communist, ate the most un-
fortunate possible outcome for those who want to see the EEC
progress—and progress democratically. The pro-European forces
in France ate now divided among themselves. If before they were
weak, today they are impotent; and the issue of Gaullism versus a
Popular Front (if matters go so far) will overwhelm the issue of
Esrope des Eitats vetsus supra-national Europe. It is not too much to
say that the French elections have been the greatest setback so fat to
democratic political evolution in the Community. '

On the other hand, the French President is unlikely to find so
willing 2 German ally as Konrad Adenauer in the man who succeeds
to the Chancellorship. ‘Thetwo obvious candidates would appear to be
Ethard and Schroeder. Strauss, the favourite in the race a year ot sO
ago, after his dubious part in the Spiege/ affair, followed by his resigna-
tion, is not a likely possibility. Neither of these men share Dr.
Adenauer’s extraordinary devotion to the Carolingian ideal. Erhard
has again and again indicated his preference for an open Community,
which would include Britain as an essential element, and which would
retain close links with the United States in NATQO. Schroeder, in 2
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recent speech, stressed the need for the United States to be a pattner
of the Community, and not a rival—a point underlined by the declara-
tion of the conference of the CDU/CSU on June 27 last, which insisted
. on the development of the Community and British entry taking place
within the framework of NATO. The younger German leaders may
well press for all they can get in terms of a stronger voice in the
Alliance, and greater independence of action within it; but in the last
analysis, they are unlikely to trade the precious American commitment
to Europe for drearus, rather than realities, of European independence.
To this extent at least, they are likely to prove unwilling to follow a
Gaullist lead. -

The Importance of Britain

For a variety of reasons, public opinion in the Community countries,

with the probable exception of France, favours British entry. The

_ ““ Europeans > sec British accession gteatlystrengthening Parliamentary
influence. They recognise the present British objections to federation,
and the preference for limited political commitments. But they
believe, with some reason, that British MPs, once appointed to the
European Parliament, will insist on more and more control over the
Commission, and on the proper respect from the Council of Ministers,
instinctively, because of their confidence in the Parliamentary process
at home. Those on the Continent who care as much for Parliamentary
democracy as they do for the European ideal also welcome the possi-
bility of an effective Opposition developing in Parliament. They
recognise that an Opposition which accepts the rules of Western
_democracy (unlike the Communists ot the Far Right), and is vigorous
in prosecuting its point of view (unlike opposition parties in at least
one of the most important member-states), could make of the European
Pasliament a force to be reckoned with.

_ What Signor Saragat tecently described as “a great democratic
civilisation ” is also envied for its political stability. The Six believe
they have much to teach Britain in the economic and social fields.
They are, on the whole, willing to learn in the political field. The
Belgians and the Dutch hope that Britain’s entry will prevent any
‘tendency of a Franco-German coalition to dominate the scene. German

| industsialists and trade unionists alike welcome the access of strength
that common policies with their sister organisations in Britain will
bring to them. The Italians, more moderate in their policies towards
the Soviet bloc than the other two major Community powers, feel
that Britain’s entry may temper the winds of the cold war,
But the British, if they do go in, will not be able to avoid the often
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embarsassing political choices now before the Community. The entry
of Britain will, of course, alter the nature of those choices to some
extent. ‘The presence of British MPs in the European Parliament will
of itself lead to more of its demands being satisfied, even without a
formal increase in its powers. Already the Parliament is in close
touch with the Commission over many of its proposals, before they
are formally presented to the Council of Ministers. Ministers them-
selves appear before it, although the Treaty does not oblige them to
do so. A report by the Foreign Ministers of the Six is to be made
to Parliament, another new departure. This organic evolution will
be speeded up by British entry, even without direct elections; and as
Parliamentary powers increase, direct elections of at least a proportion
of the European MPs will become almost inevitable.

The marked trend for policy questions of all kinds to be discussed
and settled at the supra-national level makes an evolution of Patlia-
mentaty power imperative. In its recent programme, the European
Commission has advanced far-reaching plans for common commercial
policies, integrated monetary policies, and supra-national planning.
These are all issues on which political opinions differ profoundly.
If national Parliaments attempt to retain their control, they are likely
to find that they have been effectively superseded by industrial and
financial otganisation on a2 Community scale. Indeed, it is already
clear that on many issues of economic policy, particularly monetary
ones, national Parliaments may propose, but cannot dispose. The
real power no longer rests with them.

One important example of this is the Commission’s proposal for a
Council of central bank governors which would hold consultations in
advance of major decisions in the monetary and financial fields. The
expert’s view of the correct decision and the popular view of the
correct decision rarely diverge more than in this field. Central bankers
are usually devoted to the object of a sound cutrency. The general
public, particularly in France and Britain, is more anxious to retain
full employment, even at the cost of inflation. But if*there is no means
of expressing the full weight of public opinion in the Community on
such questions, the experts will have their way. As common policies
ate put forward in one crucial field after another, it becomes more and
more important to test them by the criticism of Patliamentarians, and
ultimately by the expression of public judgment through elections.

The Commission’s action programme makes it more difficult to

~ draw a sharp distinction between the economic and political fields.
" But the Commission’s programme is not yet accepted, and Britain

might enter the Community in time to share in the Council of Ministers
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decisions on it There would then be another possibility. The
British Minister might endeavour to limit the Commission’s new
initiatives to the minimum necessaty to satisfy the requitements of the
Rome Treaty. A system of consultation on foreign policy, defence
and cultural matters might then be instituted, with decisions depending
on a unanimous vote. This would be in line with much of the French
draft treaty on political union, and would involve little sacrifice of
sovereignty. But it would also mean losing an opportunity to gain
democratic control over major economic fields, except by the indirect
process of pressure on Ministers via national Parliaments—effective
and essential in the short-term, but less and less so as the Council moves
on to majority decisions in a growing number of fields.

Effects on Party Alignments

What of the effect on party alignments of British entry into the EEC?
This is a fascinating field for speculation, but much of what can be said
is pure guesswork. At present, there are three groups in the European
Patliament—a loose and heterogeneous Liberal group of over forty,
including German Free Democrats, Italian Liberals, French Inde-
pendents and a handful of UNR members, a Christian Democrat group,
which is strongest in numbers—over sixty—but suffers from divisions
within its ranks; and a Socialist group of only thirty-three, which
makes up in solidarity what it lacks in size.

The Socialist group is the most vocal, and eatly in November agreed
to a broad policy document which lays down its aims for the Com-
munity. ‘This document is no blazing manifesto, but it is both sensible
and possible; it is ““ revisionist > in tone. Public ownership is fitted
into the picture as one way of restraining “ dominant economic posi-
tions > attained by monopolies or oligopolies. Common planning, a
comsmitment to full employment, and a larger share for wage-earners of
the national incomes of the Six, are all demanded, as one might expect.
But where the document is unique is in its emphasis on Community
solutions to all vhe problems Socialists diagnose. The Community
must be made a social as well as an economic Community. The
Community must plan—not merely the nation states within it. The
Community must tackle monopolies, engage in regional planning, find
ways of increasing worker participation in the decisions taken by

.industrial management. The Socialists propose a far-reaching federal
structure which alone would make their policies feasible.

The Socialist parties have a liaison bureau, with headquarters in
Luxembourg, run by one of the most able Socialists on the Continent,
Fernand Georges. The President of the Socialist Parliamentary group,
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Willi Birkelbach, is a2 highly respected federalist from the SPD. It is
widely agreed by those who have studied the institutions of the Com-
munity that the Socialists ate the most homogeneous group in the
European Parliament, and that their influence is becoming a political
fact outside the Community itself. Since the agreement of association
between Greece and the Common Market, for instance, individual
Greek Socialists have been in touch with the liaison burean, and there is
now a serious attempt on hand to reorganise the disbanded Greek
Socialist party. To take a very different example, the Socialists have
kept contact with the interests connected with public enterprises, who
have held consultations among themselves to ensure that they do not
go unheard in the administration of the Treaty on such matters as
State aids, transport policy etc. )

But the Socialists suffer from their ineffectuality in the national
Parliaments of at least some of the Six countries. It has been suggested
that they have moved vigorously on the supra-national level in order
to shake off their problems and failures at the national level. Divisions
among Socialists are a commonplace of politics in Paris and Rome;
but not at Strasbourg. There ate also the fissions among the trades
unions, Christian, Socialist, Communist—in Italy, France and Belgium
—which set workers one against the other in the attainment of their ends.

If Britain joins the Community, the Socialist group will have mixed
feelings about its new Labour allies. Cleasly on a host of social and
economic matters, the Labour Party will find it easy to work for the

" same objectives as the Continental Socialists. The TUC will immensely

strengthen trade union pressures, and will ease the slightly
embarrassing situation in the non-Communist trades union movement,
which is overwhelmingly dominated at present by the DGB of the
Federal Republic. But equally obviously, there are going to be some
angry confrontations between the Eutopean Socialist group with its
well-established harmony of putpose towards European integration,
and a British Labour Party which is suspicious, reluctant to abandon
potential control over foreign policy, economit planning and
monetary policy, and in any case has little respect for the achieve-
ments of Continental Socialism outside Scandinavia. One important
psychological fact about the Labour Party, which few Con-
tinental Socialists understand, is its sheer pride in the post-war Labour
Government’s Commonwealth achievement. In 2 sense, the new
Commonwealth is ““ Labout’s own ”—granted independence, kept in
the Commonwealth, consulted with and admired. Like human
beings, political parties do not forget their good deeds. And this
feeling of achievement has made Labour especially sensitive to the
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needs and hopes of the Asians and Africans. Another factor is the
attractiveness of non-alignment. The rise of the new countries, many
of them proclaiming loyalty to Socialist ideals, contrasts with the
advocacy of capitalism in the leading Western countries, and (for
some on the left) a certain disillusionment with the USSR since the
Twentieth Congress. The closer our ties with Europe, the weaker
our ties with the new Commonwealth, many Labour supporters
believe. Add to this profound concern about the attitude of the Com-
munity to the outside world, a widespread hostility to Germany,
finding its roots in the left-wing crusades of the Thirties against
fascism, add resentment of the United States which is believed to be
the ptime mover in the whole matter: then you have a good recipe
for anti-Europeanism, even when Europe is seen through the eyes
of other Socialists.

Yet, if we do go in, it seems highly probable that within a few
yeats, British Socialists too would be working for the strengthening
of Parliament. As the crucial decisions passed to the supra-national
level, it would become intolerable for Socialists to accept the absence
of organised popular pressure. For they would be the losers; large
private industrial enterprises are already supra-nationally organised,
as are financial and commetcial bodies. They need not so much
confront national controls as avoid them. Several of the most per-
ceptive opponents of British membership of the Community have fully
seen this argument, and admit that they may well become out and out
Europeans if the alternative is a sterile conservatism witbin the Com-
munity.

The British Liberal Party would not be likely to have more than
one or two representatives in a European Patliament either on the
basis of the present 36 members for the large countries, or the possible
108 in a directly elected Patliament. They would presumably join the
present Liberal group, the most diverse and strange of the inter-party
alliances. ‘The Liberal group contains not only the parties mentioned

earlier in this article, but a collection of independents associated with -

them, at least partly in the hope of exercising some influence on elec-
tions for Committee offices and the like. On foreiga policy issues—
the association of the neutral members of EFTA, relations with the
outside world, the attitude to defence questions—the group broadly
shares a moderate, open-ended Community point of view. On eco-
nomic and social matters, British Liberals are likely to find themselves
in fierce conflict with a doctrine of economic liberalism of a Jaisser-faire
type which they do not share. Continental Liberalism is the child of
secularism, and in some countries stands well to the Right of the
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mainstream of Christian Democracy. Yet so diverse is it that men
like Maurice Faure belong to the Liberal group, who would be
described as undoctrinal radicals in a different context. It will not
be easy for these parties to work out a collective platform.

The Consetvatives

The most intriguing party problem of all is that faced by the British
Conservative Party. They have no Continental parallel outside
Scandinavia. Unless the next election in Britain goes very hard with
them, they are likely to be strong enough to form a group on their
own in the European Parliament, since group facilities are offered to
any body of seventeen members or more that wishes to form 2 group.
A purely national group would be unpopular and suspect among other
Parliamentarians, though if Denmark and Norway joined the EEC, a
Conservative group could include their members. Such a group
might reach 2 gentleman’s agreement with the strong Christian
Democrat group, under which each would support the others’ candi-
dates for office. An arrangement of this kind would guarantee both
groups considerable influence, since Christian Democtat numbers are
likely to remain large.

But the Conservatives might choose a more intimate relationship
with the Christian Democrats. Already the parties work closely to-
gether in international youth movements, and Conservative Party
representatives have observer status at meetings of the Nouvelles
Equipes Internationales, the CD international organisation. How-
ever, a close telationship presents substantial difficulties. NEI
and its youth groups contain members from émwigré Governments
of Bastern Europe, people with axes to grind on all cold war
issues. On top of that, the language of Christian Democrats, includ-
ing the more radical of them, is heavily weighted with references to
Catholic social doctrine. On social and economic questions, Christian
Democrats often advance paternalistic policies which involve large-
scale State intervention. As one British delegate to a recent NEI
meeting put it, practically every other quotation by his Christian
Demacrat colleagues came from * Mater et Magistra”, Pope John
XXIIP’s recent encyclical. -

Of course the Christian Democrats are a shrewd collection of
politicians too: no-one would wish to pretend that they are solely
missionaries for a Christian social order. But these are often the texms
in which they speak. They may see their advantage in an alliance with
Socialists, even Socialists of the far left, as in Italy. In the attempt to
create 2 Community that is social as well as economic, Christian
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Democrats often support Socialist initiatives. In Holland and in
Belgium, Catholic parties have had considerable experience of working
in harness with Socialist parties since the war. As the battle over the
schools fades, such collaboration becomes easier. So they dislike the
very wotd ““conservative”, which starts off all the wrong kinds of
associations on the Continent. The Scandinavian and British Con-
servatives on their side are not much attracted to the idea of Christian
Democrat parties, which raise all the old ghosts laid to rest in the
educational settlement of 1944,

One final complication must be mentioned—the future place of the
Communist parties. At present, no Communist sits in the European
Parliament, and Communists have made no effort to be appointed
there. But the changed attitude to the Community shown at the
meeting of economists in Moscow in 1962 may alter all that. The
Communists have now recognised that the EEC is a fact, a body
to be negotiated with, and if possible influenced. The Liberals and
Socialists, with varying degrees of enthusiasm, recognise that Com-
munist candidates would have to be free to stand for direct elections.
. The anomaly is, of course, that unless a Community election law were
to be promulgated, Communists could not stand in one member
country, Germany, where the party is banned.

The future course of the EEC depends in part on the successors
to Adenauer and de Gaulle, but also on the alignment of parties. The
Communists, once represented, might work with the Socialists on
domestic Community affairs though not on foreign policy. The very
survival of the Community in the long run is likely to weaken the
Communists as against the Socialists, or at least to wean them away
from their loyalty to the USSR. Signs of this are already clear in
the fairly independent line taken in recent months by the Italian
Communist Party. The Christian Democrats, the other unpredictable

element in the political structure, stretch across a wide spectrum of -

views, from those of Fanfani and Katze to those of Adenauer and
Scelba. Nobody who generalises about the nature of the political
forces in the Community can have looked into the infinite complica-
tions of trying to define Continental politics—Communist and neo-
Fascist apart—into easy terms of Left and Right. These terms are
in any case of little use except as emotive cries; as a guide to politics
within the Community, they are not even that. -
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ECONOMIC STRUCTURE
JOHN PINDER

Much of the debate about the economic consequences of British entry
has concerned the technical economic factors rather than the political
ones. The effect of the large market on economic growth and struc-
ture is the most important of the former, and half of this article deals
with this much-pontificated-upon and little-studied subject. Im-

portant though it is, however, it must not be forgotten that the effect

of the large market will depend on the broad economic and financial
policies that are followed in it, and which are examined in another
article in this issue by A. C. L. Day. On the whole, the record of the
Six in this field of policy has been better than that of Britain, and
there is not much cause to fear that the potential benefits of the large
market will be frustrated by bad policies.

In the other aspects of economic structure considered below, the
policy factor predominates over the technical. Whether the issue is
monopolies and cartels, the treatment of Europe’s development areas
or the nature of the Community’s external trade relations, one’s judg-
ment on the prospects depends on one’s expectations as to the Com-
munity’s future policies. The same is even more true about welfare
arrangements and the distribution of income, where the direction of
social and fiscal policies in the Community is all-important.

Apart from the efect of British entry on economic growth, in
which it is argued below that Britain is likely to be the gainer, the two
main issues are whether the Community will be outward-looking and
whether it will be socially progressive. It has not been possible in
the space available to consider the latter of these as well as the former,
but my conclusion in each case is that the entry of Britain will strengthen
the outward looking and progressive forces enough to make it reason-
ably certain that acceptable policies will be followed. It must be
emphasised, however, that these ate, of necessity, political not econ-
omic judgments; which is why, with the controversy over British
membership, there is more justification than usual in the high
correlation between economic conclusions and political attitudes. -

* The author is Director of Intetnational Opcrat{ons of The Economist Intelligence

Unit; he is Chairman of the Executive Committee of the Federal Trust, and author of
Britain and the Common Market.
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The Effect on Production

Propagandists for the Common Market often give figures to show its
economic weight. The enlarged Community, they say, will have
more people, produce more steel, import and export more and soon
produce more cars’ than either America or Russia. Therefore it is
good. Therefore we should belong to it. The critics deride this
argument as €CoOnomic nonsense.

If one is concerned with power rather than welfare, it is very far
from nonsense. Military power depends now more than ever before
on. economic- resources, and the European Community could, if it
centralised its defence effort, rival the two giants. It probably should

not do so and probably will not, but size counts for much in the econ-

omic sphere of international relations as well. The weight of the
European Community has forced the American Government to
embatk upon tariff policies that would otherwise have been unthink-
able; it has made wotld-wide agreements for several commodities a
probability where previously they proved impossible to get off the
ground; and its combined efforts in the field of aid could surpass
the American contribution. Size is certainly a powerful factor in
making foreign economic policies effective.

It is less obvious that size makes for prospenty as well as powcr
This cannot be assumed without examining the economics of the
large market. Unfortunately the large market seems to have been a
blind spot for economists, most of whom have contented themselves
with saying (sometimes) that it is important or (more usually) that it
is not, without collecting evidence to support their views. This is
particularly regrettable when Britain’s most momentous decision of
this century, the application to join the European Community, has
been taken, to judge from Mr. Macmillan’s pamphlet, on the economic

grounds that we need this vast market in which to sell the products

of sophisticated modern industries.
From this point of view British entry cannot be very important to
the Six. We will increase the size of their market by about a third,

which is useful but not likely to add markedly to any advantages that

they will anyway derive from the size of the existing Community.
Most significantly, British entry may speed recovery from what looks
like being 2 pause in their economic activity in 1963, by stimulating an
investment boomlet in 1964 /5. ‘This would be particularly useful at
a time when the Community’s instruments for dealing jointly with
recessions are still embryonic. But in the longer run the mere fact
, of adding a third to the size of the market will not cause any decisive
changes of economic structure in the Six.
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For Britain, on the contraty, if large scale matters at all, member-
ship of the Community is likely to matter a lot; for the size of the home
market will be increased not by one third, but by three to fourfold.
The most-quoted attempt by an economist in Britain to assess the
consequences of this has been an article by Professor Harry Johnson
in the The Manchester School of September 1958. He analysed the effects
on Britain of European free trade under the headings of (a) com-
petition and the spirit of enterprise, (b) economies of scale in pro-
duction, (c) better terms of trade with the outside world and (d)
economies of specialisation and the division of labour, The latter he
estimated as equal to one per cent. of GNP over the period 1955 to
1970. Terms of trade with the outside world he ignored, on the
proper grounds that in a free trade area the effects would be small;
in the Community, with its common tariffs and commercial policy,
this is no longer true and this aspect will be considered with external
trade, below. As for the economies of scale and the effect on com-
petition and the spirit of enterprise, he said that these were hard to
measure and proceeded to discount them entirely.

The subject is mote thoroughly examined in The Theory of Economic
Integration by Bela Balassa. Among many other sources he quotes
an OEEC study comparing the volume of output and output per
worker in 44 American and British manufacturing industries, which
found a fairly high correlation between relative market size and
relative productivity. Balassa concluded, after examining a wide
range of evidence, that  the size of the market is an important variable
in determining the level of productivity ».

An estimate of the growth in productivity accompanying growth
in the volume of output has been made by Verdoorn, who fouad that
in a number of countries in the past, productivity had grown by a
percentage equal to the square root of the percentage by which the
volume of output had grown. Colin Clatk obtains a similar result,
replacing the square root by the cube root and attributing the growth
of productivity to increased specialisation, not to ecotfomies of scale.
On this basis, Britain would find scope for a doubling of productivity
according to Verdoorn or increasing it by 60 per cent according to
Clark, if the size of the home matketwas quadrupled. This would
bring industry close to American levels of productivity, but it does
not seem wise to place too much reliance on these figures, especially
when it is remembered that the Buropean market will not be 2 homo-
geneous ““ home market ” for a long time to come.

In connection with specialisation, one thinks normally of items such
as Italian tomatoes and Yorkshire worsteds. For one reason or another
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these goods are best produced in those places; but greater production
there will not necessarily increase the scale of enterprises. In many
industries in the modern economy, however, greater specialisation and
larger scale are one and the same thing. Specialisation is not possible
unless there is a large market for the special product in question.

Economies of Scale

In considering whether the British market is big enough to contain the
optimum size of firm, one must be more precise than most economists
have been as to what one means. It is not satisfactory that the market
should be big enough to consume the production of only one or two
optimum sized firms; it is desirable to have half a dozen or more
optimum firms, and three or four at the very least. This is not so
much for the spur that competition gives to efficiency; the Germans
and Japanese have shown that a highly cartelised industry can be
extremely efficient. It is because a monopoly or an oligopoly can,
and sooner or later will, abuse its position of power by exploiting the
consumer or failing to give him what he needs. This is true whether
the monopoly is publicly or privately owned; and it is a great pity that
the Yugoslavs seem to be alone among socialists in realising that
public ownership is not synonymous with monopoly, and that several
publicly owned entetprises can be set up in an industry to compete
with each other.

Professor Johnson, in his Manchester School atticle, referred to
economies of scale in respect of production only; and it is, indeed,
Henry Ford that usually springs to mind in relation to economies of
scale. Yet large production is in the modern economy probably
more important in paying for the heavy costs of research and develop-
ment and of an effective distribution and servicing network, than in
reducing the costs of production themselves.

‘The Size of Units

Not that mass production is unimportant. The textbook case of
electric light bulbs is no doubt exceptional. But the British market
already looks too small to contain enough optimum production units
of the major consumer durables. For example, it has recently been
stated by a2 manufacturer that 300,000 is the minimum production of
washing machines required for survival in the Common Market; con-
sumption of these machines has fluctuated around 900,000 in the UK
in recent years, making room for only three manufacturers of optimum
size. About a third of a million is often given as the optimum produc-
tion unit, in European conditions, for things such as cars, refrigerators
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and television sets, which gives room for two or three such units in
the UK in the case of a typical product of this sort. It was estimated
in Britain and Europe! that Western Europe as a whole would by 1970
have room for only 5 to 8 optimum units in the domestic appliance
industries and in other industries such as household meters, fractional
horse-power motors and the smaller industrial motors—none too
many if monopoly or oligopoly is to be avoided. In the USA
because it is more capital-intensive, the optimum production is said
to be half a million of the domestic appliances and 600,000 cats; and
the same should be true for Europe in ten or fifteen years, when
current American levels of incomes and technology have been
reached.

Thus there can be little doubt that the British market is too small
to sustain a healthily competitive and low-cost consumer durables in-
dustry in the coming years. Less conspicuous are a number of in-
dustries producing items such as insulating paper or plate glass, for
which the British market is too small to hold more than one optimum
production unit. It is not possible to say how important collectively
these industries are, because nobody has done the necessary research.
But with increasing specialisation, particularly in the supply of in-
dustrial materials and equipment, I believe that they are far from
negligible. -

Automation will continue to increase the number of products
whose output will have to be on a large scale if it is to be low cost.
For the industries that represent the new wave of the industrial revolu-
tion, however, economies in the costs of research and development are
more important than economies in the costs of production.

The aircraft industry is a familiar example. The cost of develop-
ing new aircraft is so great that manufacturers could not have existed
without defence contracts or other government support. Even the
Caravelle, of which 180 have been sold and which is therefore extremely
successful, is still said to be 20 short of breaking even.. It is clear that
Britain alone will not be able to finance the development of a super-
sonic airliner; it seems that this will be done jointly with the French,
but industrial and official links within the Common Matket will .
strengthen to the point where, if Britain is outside, any such collabora-
tion might become more logical between France and Germany instead.

The development of atomic reactors is a newer industry to which
similar considerations apply. So also is the *“ space ” industry, where
the production of satellites will be the essential basis of global

3Economist Intelligence Unit (1958)
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communications in the future. In chemicals, for many years, the cost of
developing new products has been a major factor favouring the giant
companies, while in the field of computers it is hard for Britain’s ICT
to keep abreast of America’s IBM, which has ten times as much to
spend on research and development. There ate, in addition, 2 number
of smaller, less glamorous sectors, in which the cost of development
inhibits production unless 2 market wider than the UK home market
is certain to be accessible.

Industries such as aircraft, atomic reactors, space equipment, com-
puters and sectors of chemicals are not only important in themselves.
They sow the seeds of technological progress in other sectors of the
economy, both by their demand for new types of equipment, materials
and parts and because they train and influence people in new techniques
and ways of thinking.

If production economies of scale are important for the consumer
durable industries that grew up between the wars, and economies in
‘research and development for the industries of the more recent
technological revolution, financial and commercial economies are
found to apply in many other sectors as well. Of these, the financial
advantages appear to be marginal. If a small firm is efficient and profit-
able, then it should be possible for it to raise the money it needs. Inso
far as it cannot, the City is not doing its job. The commercial
economies, on the other hand, seem to be much more important.

An effective distribution network is an expensive thing, especially
where competent technicians are required in each area in order to
service a complex product. This network is economic only if a large
volume of sales passes through it. For example, seventy per cent. of
the UK market for television tubes is held by one firm, and it is
believed that a large part of its success is due to the sales and servicing
organisation that this turnover enables it to maintain.

If a large production is needed in some sectors to pay for the
commercial ovetheads on the home matket, this is still more necessary
for a sales organisation abroad. The establishment of an effective
~ distribution network in the Common Market, for example, is an ex-
pensive business, and the larger firms will be better placed to do it.
This is what prompted Joseph Newsome & Sons, a Bradford woollen
firm, to take the initiative recently in forming a consortium of British
woollen manufacturers to establish a joint sales organisation on the
Continent. But while co-operative efforts by medium or small firms
are to be applauded, they do not always work well and the advantage
undoubtedly remains with the big ones.
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Competition and Dominant Firms

Thus the economies of scale apply not only in the field of mass produc-
tion but also in research and development and in the establishment
and maintenance of a distribution and servicing network. Partly
because of this, and partly no doubt for other reasons, a growing
number of industries are dominated by one or two big firms. There
are the obvious examples in chemicals, rubber manufactures and
edible fats. In synthetic fibres one giant now owns a third of the other.
Many of the plastic raw materials are now produced by only one firm,
usually either ICI or Distillers. ‘The motor industry is being whittled
down to dangerously few producers and the process is certainly not
complete. Many parts for cars, e.g. electrical parts, are already
produced by only one or two firms.  Bicycles, boot polish, razor
blades, matches and plate glass ate sectors dominated by one firm,
and there must be scores, pethaps hundreds of similar cases. The
importance of the trend towards sectors dominated by one or two firms
can only be a matter for judgment, in the absence of serious quantita-
tive research, but in my judgment it has already gone too far.

If this is so, there are three alternatives: accept a monopolistic
situation (possibly making the monopoly a public one); break up the
dominant producers; or enter a larger market such as the European
Community. The first alternative is undesirable. The second could
be right if one believes that the technical reasons—whether production,
research or commercial—for latge scale are unimportant and will
temain unimportant. In my view, however, the evidence suggests
that the technical reasons are important and that economic progress
would be seriously hampered if the present trend towards larger firms
was reversed. If this is so, entry into the larger market is the only way
in which Britain can ensure that industry is progressive without being
monopolistic.

It may be argued that the concept of market size should include

export markets as well as the home market: thus if the motor industry
depended on the home market alone, its production would be no

‘more than half the existing level. But in order to make the invest-

ments that are needed by many of the modern “ sophisticated ”
industries, one needs to be fairly sure of a basic minimum market,
which is seldom the case where tariffs and perhaps quotas intervene.
The Swedes and the Swiss certainly maintain high productivity on
the basis of 2 small home market; but they do this by specialising in 2
narrow range of industries. Britain, to do the same, would have to
be ruthless in pruning away those existing industries for which a large

'
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market is increasingly required, and in denying itself the establishment
of the new industries for which it has been suggested that bigness is
essential,

Competition

Professor Johnson’s fourth point concerned competition and the spirit
of enterprise. This effect is, as he rightly maintained, impossible to
measure and hard to assess. Lovers of the hair shirt have stressed
the penalties which will be paid by the inefficient. More important
in the long run, however, would be the encouragement to the go-
ahead manufactuter who would prosper as never before, and who
would therefore come to exert more influence on the economy. In
the shorter term, there can be little doubt that a decision to join the
Community would cause an investment boom. It is, indeed, hard to
see what else will cause such 2 boom, which is necessary if investment
is to be lifted up to the level required for Neddy’s growth rate of 4
per cent.

It has been argued above that, with the growing trend towards
monopolies or oligopolies in the national market, the British economy
will be less prey to dominant producers if it is a part of the European
Community. Competition could, however, be blunted ot even an-
nulled by the formation of European cartels, and much will depend
on the effectiveness of Europe’s anti-trust laws. The two articles in
the Rome Treaty say little more than that monopolies and cartels are
bad except when they are good. ‘The regulations published this year
are, on the face of it, tough, but they will mean nothing unless they are
administered toughly. The European Commission seem ready to
take their job seriously, but they have to contead with a Europe
(including Britain) whose attitude towards cartels is permissive, to
put it mildly.

Thus, while the evidence is less comprehensive and satisfactory
than one would wish, it seems reasonable to suppose that entry into
the European Community will contribute to Britain’s economic growth
and at the same time clip the wings of most of out monopolies and
market-dominators. Unfortunately the information available allows
no quantification of these ideas, but the evidence suggests that three
factors are the most impostant: greater specialisation; economies of
scale, applying particularly to the cost of research and development
and of commercial organisation as well as to production itself; and
the accelerating trend towards market domination in many sectors
of the UK economy.

The Common Market does not, of course, provide an automatic
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lixir of dynamism. It is merely the framework within which dynamic
orces can find greater scope. If the dynamic forces are inadequate,
ither because the quality of industry is too poor or economic policies
e ineffective, then growth will not take place. The question of
.conomic and financial policies within the Community is dealt with
n the article by A. C. L. Day. As for the quality of British industry,
. recent official French report on the effect of British entry on French
ndustry confirms that our competitors on the Continent have a
much healthier respect for British industry than have many of its
nearest and dearest at home.

The Structure of Industry
The table shows that the structute of industry is not dissimilar in
Britain and the Six. Britain, having less agriculture, has a smaller
food-processing industry and compensates this by doing more metal
processing.

Share of major manufacturing sectors in total manufacturing output
The Six  United Kingdom

%o %

Food, beverages and tobacco . . . 16:2 10-7
Textiles 7-6 7-1
Basic metals 8-0 8-4
Metal processing. 33-0 42-1
Chemicals e 12T 10-3
Other . . . . . . . . 225 21-4

TorAL . . . . . . 1000 100-0

Source: Statistical Office of the European Communities,

There is no reason to suppose that British entry will cause much change
in the shares of these broad sectors either on the Continent or in
Britain. The effect of specialisation will be seen in much narrower
sectors of industry., Thus Italy will expand its sales of theap woollens,
nylons, shoes and scooters; Germany of cameras and scientific instru-
ments; Britain of quality worsteds, lorries and, of course, whisky;
France of fashion goods and, of courts¢, wine. These are a few of the
most obvious examples, and in most cases the industries gaining from
specialisation will be still more narrowly defined, down to the point
where it is not so much an industry as a firm making, for example,
a special type of printing machinery or a particular quality of cloth.
Outside manufacturing the scope of specialisation seems more
marked. The City of London needs no assistance in proclaiming the
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excellence of its financial facilities and its prospects of becoming the
financial centre of an enlarged Community. The Dutch with their
flair for commerce and their tremendous port developments seem
likely to attract a growing proportion of trade into their hands.
Horticulture will thrive in Holland and Italy, and agriculture in France.

Agriculture and textiles are two sectors whose size will depend
much, throughout the Community, on policies adopted in respect of
external trade, which are considered below.

If my arguments about large scale have been correct, there will be
throughout the enlarged Community a faster growth of the consumer
durable industries and, more particularly, of the new industries
represented by Telstar, Harwell and the supersonic airliner. And the
trend towards more large firms, already promounced throughout
Europe and especially in Britain, will be intensified.

Although it is some comfort that these big fish will be swimming
in a larger pond where they will have to compete with other big fish,
this trend remains disquieting. So does another tendency which is
alteady only too marked, and which the free play of economic fotces
within the Common Market would render still more so: the con-
centration of industry in the heart of the Community and the depopula-
tion of the periphery. London, the South-East and the Midlands
Jook like extending the Paris-Milan-Hamburg-Rotterdam quadri-
lateral as the pole of industrial attraction, while Scotland and Northern
Ireland join Southern Italy and South-west France as the Cinderellas
of industrial Europe. There are, of course, national policies such as
the Cassa per il Mezzogiorno and the British licensing system which
try to deal with the problem; and the Community has superimposed
on these the Investment Bank and the Social Fund, together with the
European Commission’s latest interesting ideas for creating complete
industrial complexes as centres of attraction in regions such as Italy’s.
South. But the effectiveness of such policies depends on the effort
and resoutces put into them, which in turn depends on the political
concepts of the Community and of its member countries. As with
so many aspects of the Community—cartel policies, outward-looking-
ness, social questions—much hangs on one’s assessment of the political
direction in which Europe is likely to move in the years to come.

Trade across (or under) the Channel

During the fifties, world trade as a whole increased by 10 per cent a
year. Between 1958, before the first internal tariff cuts of the Common
Market, and 1961, intra-Community trade rose by approximately 25
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per cent a year. This growth cannot be attributed to the tariff cuts
themselves, which over most of the period were too small to change
many prices by mote than two ot three per cent. It was due to the
great interest and energy shown in intra-Six trade by manufacturers
and exporters.

British industry has also been interested and energetic, with the
result that our exports to the Six were 18 per cent higher in the first
three-quarters of this year than of last year, despite tariff discrimination
which by the middle of this year, following internal cuts by the Six
down to 50 per cent of the original levels, was really beginning to
bite. On British entry, Britain and the Six will cut tariffs mutually by
probably 60 or 70 per cent. This will add spectacular price changes

to the interest-and-energy factor which has in the past been responsible

for the growth of trade. A typical British or Common Market tariff
on a consumet good is, for example, 20 per cent, so that its imported
ptice would change by 12 or 14 per cent overnight; tariffs on industrial
goods are often half that level, so that the price changes would be
half as much. Granted that some of these reductions have already
been made by manufacturers in anticipation of the tariff cuts, this is
still enough to cause many overnight changes in decisions on the
“ best buy *.

It is therefore reasonable to suppose that trade in both directions
actoss the Channel will increase faster than the recent rate of growth
of trade between the Six. And even if, in the second half of the decade,
the rate of growth of cross-Channel (ot perhaps by then, if the
Tunnel is built, below-Channel) trade declines towards a percentage
somewhere between the recent Community average of 25 per cent
and the world average of 10 per cent, it is not unrealistic to forecast
that the level may be, in 1970, four times as great as it is today.

If an increase of this order occurs, and our exports overseas grow
in the future at 5 per cent a year, which is considerably faster thaa in
the past, then the enlarged Common Market will by 1970 accouat for
about half our total exports, more or less, depending on which countries
become full members or associates. At this point it becomes per-
tinent to ask the question “ what is an’export?”  Should the countries
of a tariff-free area which is becoming an economic union regard each
other as export markets at all? This depends on the point of view.
Some of the bigger firms will by then no doubt have recast their sales
organisation so that the Community, not Britain, is the basic unit for
home sales. But unless or until there is a common cutrency, and
natjonal policies for dealing with balance of payments problems have
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been replaced in full by Community policies, officials and the public
will have to continue to think of sales to the Continent as expotts.

Some people, having little confidence in the competitiveness of
British industry, have forecast a setious deficit on the trade that is
stimulated between Britain and the Six in the first few years after we
join. An article in The Times gave a moderate figure, which looked
like an official estimate, of £30 million to £40 million, which the author
believed would be compensated by 2 corresponding inflow of capital.
In fact, with inflation at present doing more damage on the Continent
than here, and with the evidence of the fast growth of British sales to
the Six this year despite the tariff discrimination, there are reasons to
question whether the tariff cuts will stimulate imports mote than
exports. One must also remember what has already been pointed out
above: that the British will be moving from a market of 50 million to
one of some 230 million people, whereas the Six will just be adding
about a third to the size of their market. The effect on British industry
is therefore likely to be fairly explosive in comparison with the effect
on the Continent, and I would not be at all surprised to see a sub-
stantial surplus on the new trade that is generated between Britain
and the Cortinent in the first year or two. It is not in our trade in
Europe, but in connexion with our imports of foodstuffs from overseas,
that the balance-of-payments problems are likely to atise.

External ‘Trade: Inward or Outward Looking?

These balance-of-payments problems arise from the expected increase
in the price of food, and it has been suggested that this may eventually
add some £300 million to our import bill: about 6 per cent of the
present total value of imports. Commentators do not always dis-
tinguish between 2 rise in food prices due to the Community’s import
levies and one due to higher world prices; yet the distinction is im-

portant because the treatment of these levies—who is to get how much -

of the money—is still being discussed by the Six, and the Germans
clearly have as much interest as the British in securing as large a share
as possible for the impotting country, correspondingly reducing the
payments burden. In so far as the addition is due to higher world
prices, The Economist suggested recently that they will rise whether
we join or not. But it must be expected that they will rise more if
we join, if only because it is rather difficult for the British Government
to call for cheap food and at the same time to claim that it is defending
the interests of the Commonwealth’s food exporters.

Food will, then, be a problem for our balance of payments if we
do not join, and a somewhat bigger one if we do. There will, moreover
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be some losses to UK exporters in the Commonwealth countries
that grant us preferences, as they bargain these away in negotiations
with other countries; and there will be some compensation for the UK
in the opening of the American market foreshadowed by the US
Trade Expansion Act. But all in all the real problem of external
trade involved in British membership of the Community is not the
UK balance of payments: it is whether the Community will be inward
or outward-looking; whether or not it will encourage imports fro

overseas and particularly from the developing countries. —

It is sometimes argued that, because Europe lacks natural resources,
it must perforce be outward-looking if it is to export enough to pay
for its imports of raw materials; that liberal import policies will be
essential in order to encourage similar policies in export markets and
thus make it possible for Europe to earn the necessary foreign exchange.
Europe’s need for raw materials is certainly a factor that contributes to
outward-lookingness, but to suppose that it is a sufficient condition of -
outward-lookingness is a complacent fallacy. With the growth of
productivity on farms, autarkic agricultural policies can sharply reduce
the need for imports of foodstuffs. And, while industry’s need of
materials will certainly increase year by year, some commodities suffer
pressure from synthetic substitutes and others from surplus production
with the result that commodity prices are generally weak and that
Europe’s imports from developing countries have in recent years
shown a very disappointing trend in relation to the growth of Euro-
pean industry. ‘This is not to say that Europe has no good economic
teason to follow liberal trading policies, but that it has no compelling
one. The compelling reason is political. Looking outwards would
result from conscious acts of policy, not from economic necessity.

For sophisticated industrial goods there can be little doubt
that the Trade Expansion Act and the evident intention of the American
Administration to make use of it will cause the trend of trading policies
to be at least a liberal one. But much more important, from the
Commonwealth point of view, is the trend in policies for agricultural
trade and, as regards developing countties in general, for tropical
products and the simpler manufactures.

In agriculture, nobody can stop- the growth of productivity in
Europe and nobody should want to do so. What is both desirable and
pqssible is that the difference between European prices and wotld
ptices should be reduced rather than increased. There is no doubt
that the European Commission wants to have lower prices in the
Community, but cutting the prices paid to farmers is a political problem
whose outcome depends on the balance of political forces.
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Resistance to change comes from the peasants and farmers in the
countries with higher prices, particularly Germany. Peasants and
farmers are, of course, electorally important, even in the UK where
they comprise only 4 per cent of the economically active population.
The percentages in the Six are much higher: 12 per cent in Germany;
27 per cent in France at the last census in 1954, probably neater to
20 per cent by now; 30 per cent in Italy; some 10 per cent in Benelux
- taken as a unit. There is in addition that sector of conservative
opinion which wants a lot of peasants because they are good Catholics
and infantrymen.

The groups whose interest is to secure lower farm prices include
the industries in each country, the consumerts, the farmers in the lower-
cost countties, particularly France and Holland, and the British
Government with its interest in combining a square deal for the old
Dominions with the cheapest possible food. Despite this formidable
array, the weight of peasant voters will be hard to overcome in the
early years. ‘There is, however, the flight from the land that is reducing
the percentages given above by some half to one per cent. a year,
according to the country. Thus the balance of forces will be tilting
in the direction of lower prices in Europe and hence of a reduced dis-
crepancy between European and world prices.

This discrepancy can, of course, also be reduced by raising
world prices and this will almost certainly happen. Thus, although
nothing can stop the growth of production on European farms from
presenting a threat to Europe’s imports of foodstuffs, it is Virtually
certain that the problem for overseas producers will be eased by
higher world prices, and there is a reasonable prospect that the trend
of policy within Europe will be in a liberal direction, anyway after
the first few years. '

The main issue for tropical products is how far the countries

associated with the Community will benefit at the expense of other -

tropical countries. ‘The tariff preferences were agreed by the other
five because France insisted. When tariffs become subject to majority
not unanimous votes, it may be supposed that these preferences will
wither away. There will be American pressure for nil tariffs on
tropical products; Britain, with most of the Commonwealth not
associated, has an interest in reducing them; and the other members
of the Community will be equally glad to see the last of this discrimina-
tion, provided that the retreat is dignified enough to avoid economic

disruption with possible political consequences in the associated

countries.
Policy towards the simpler manufactures, however, which represent
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the only means whereby countries such as India and Pakistan are
likely to add substantially to their export earnings, is the acid test of
outward-lookingness. As in the case of foodstuffs, the consumer
and, in this case, the more progressive sectors of industry have an
interest in cheap imports. But the special interests will fight hard
against an open policy, and their pressure will not be overcome unless
the European Iinstitutions—essentially the European Commission
and a qualified majotity of the member-governments—are imbued with
a liberal attitude. To judge from their records, the governments of
Germany and the Benelux countries and the European Commission
will favour liberal import policies while France will not. Britain,
with its Commonwealth responsibilities and its extraordinarily liberal
policies towards imports of cheap manufactures from the Common-
wealth, will be a powerful factor on the side of low tariffs and generous
quotas. But a consistently open policy will not be followed unless
the majority has consistently liberal convictions based on a long-term
view of Europe’s place in the world. So this, and indeed the whole
issue of looking outwards, depends, like many other apparently
economic factors, on a political assessment. My own judgment is
that, with Britain added to the outward-looking forces, the prospects
for a satisfactory external economic policy are reasonably good; but
it must be stressed that this judgment has to be made on political, not
economic grounds.
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THE CONSEQUENCES
FOR ECONOMIC PLANNING
A. C. L. DAY

It is inevitable that membership of the European Economic Com-
munity will deprive the individual members, to an increasing extent
over time, of their freedom to plan their economies in some of the
ways which they might otherwise choose. This, indeed, is an una-
voidable counterpart to the fact that the Community is itself an
institution which is designed to plan and organise certain major features
of the economic situation. It is unacceptable that two different bodies
—the national state and the Community as a whole—should attempt
to plan in contradictory ways, and membership of the Community
must, in this sense, involve a substantial abandonment of national
sovereignty. At the same time, membership of the Community in
no sense implies that the members are committed to a Jaisser-faire free
enterprise economy; the whole conception of the Community is one
of a mixed economy of the type which was firmly established in Britain
in the early post-war years and which is to be found (with varying
proportions of planning and Zaisser-faire in the mixture) in all the
economically advanced western countries.

There are two main difficulties involved in trying to answer the
questions to what extent membership of the Community would inhibit
a British Government’s freedom to plan the economy. One difficulty is
that it is by no means easy to define what is meant by “planning”; it is
one of those words which are used, frequently with a considerable
emotional content, but also with little in the way of accurate definition
of what is meant. The second difficulty is that the Community is a
rapidly evolving institution; it is not difficult to identify the limitations
on freedom to plan which are inherent in the Rome Treaty and
subsequent Regulations which have been published, but it is impossible
to be dogmatic about the further limitations which will appear as the
Community evolves. There is an important body of opinion in
Europe, which is strongly represented at the Commission in Brussels,
which believes that the Community should and must develop into a
federal United States of Europe, in which the power of the members

would be reduced to something similar to that of states in the United

* The author is Reader in Economics at the London School of Economics.
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States of America. Whether events do develop in that way or not
depends on how political forces work out, and in particular on the will
of the national governments making up the Community, which in
turn will be largely influenced by the desires of the electorates.

For the present purpose, it is convenient to consider four different
ways in which a governmental authority (whether it be a central or
local government or an institution such as the European Commission)
can plan. It is possible to plan by confrontation, by co-ordination,
by prohibition or by active initiation.

Planning by Confrontation

Planning by confrontation occurs when a number of separate bodies
(such as all the major firms in an industry, all the governments in a
group of countries, or the government and the major industrial firms
in a single country) get together to discuss their expectations about the
future and the plans that they, individually, are making for the future.
Such confrontation has been of some importance in intetnational
economic policy in Europe since the war, in the procedures of OEEC
and, more recently, OECD. Representatives of national governments
and the international secretariat meet together from time to time to
discuss what they expect to happen to their national economies and
(in broad terms) what they intend to do to correct undesirable develop-
ments, In this procedure, if events or policies in one country are
likely to have adverse effects on another, then attempts are made by
petsuasion to do something about it. ‘

To a large extent, the much-praised French domestic planning of
the post-war years has relied on a mote closely articulated version of
such a confrontation procedure. Representatives of major industries
and the Government meet (largely by personal contacts in an old-boy
network) to inform one another about their expectation and plans for
a period of years ahead. In this way, it is possible for the plans of
individual industries to be consistent with one another, and with
whatever broad developments the Government expecss for the economy
as 2 whole, so avoiding waste caused by building unnecessary capacity
in one industry and also avoiding bottlenecks through the existence
of inadequate capacity in another. .

Although it remains unclear how Britain’s National Economic
Development Council will work out in practice, it is clearly going to
be concerned largely with such planning by confrontation. There
can be little doubt that such planning is valuable. It allows individual
plans (as for plant expansion) to be based on fuller information and
therefore to be more rational. It also makes it more possible to
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identify particular difficulties (e.g. shortage of skilled labour) and so
prepares the ground for doing something about them. At the same
time, there are real dangers in long-term planning of this kind, because
no one can make confident and satisfactory long-term economic pre-
dictions on many critical matters—as can be seen, for example, from
the stupendous failutes of British forecasts of demand and supply of
various fuels which have been made since the war. But in spite of the
danger that confrontation procedure may lead to everyone acting on
the wrong predictions, such planning, used with circumspection, has
its value. It will play a big part in the work of the Community, and
in the Commission’s Report to the Council of Ministers at the end of
October 1962, a firm recommendation was made that there should be
such a confrontation of the expectations of the Community’s members
for a five-year period ahead. At worst, such an exercise will be no
more than a waste of a good number of committee hours (as may
happen if the “predictions” are simply glib extrapolations of past
trends). At best, it will provide better information on which to
identify particular problems and on which to base a more consistent
set of particular plans by individual governments, industries and firms.

Planning by Co-ordination

The second type of planning listed above—planning by co-ordination—
goes beyond planning by confrontation in that the planning body
takes a more active role. It acts in such a way as to alter the economic
environment in which other decision-making bodies themselves operate.
Perhaps the most familiar form is that of changing taxes, either to
influence the general level of activity (the now well-established Key-
nesian techniques) or to influence activity in particular sectors of the
economy (such as the reduction in purchase tax on cars, designed to
stimulate that particular industry). The other main method of
planning by co-ordination is the use of monetary measures, such as
changes in interest rates and in the availability of bank credit.

There can be no doubt that planning by co-ordination of this type
will continue to play a major role when the Community is fully opera-
tive, both in controlling the whole economy (to achieve some politically
satisfactory compromise between excessive unemployment and ex-
cessive inflation, and to achieve a satisfactory balance of payments
situation), and also in influencing particular sectors of the economy.

But the major question of how these planning functions will be split

between the Community’s organs and the national governments, is
one on which there is still 2 good deal of ground for uncertainty.
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Planning by Prohibition
Before procewding to a consideration of the major issue of how this

* planning by co-ordination is likely to operate, it will, however, be

convenient to consider the two other broad categoties of planning
which were listed above. The third of them is planning by prohibi-
tion—the sort of planning which was common throughout Europe in
the early post-war years and which isa considerable part of the armoury
of controls of even the most /eisser-faire governments. There is one
important kind of planning by prohibition which will become quite

- impossible once the transition period is over and which, even during

the transition period, can only be used to a very limited extent and in
quite exceptional citcumstances. This is the imposition of import
restrictions. If a single country in the Community were to impose
such restrictions, it would be acting in a manner directly contrary to
the whole purpose of the Rome Treaty. This weapon—one of the

" most powerful in the armouries of controls used by countries in the

eatly post-war years—will be completely unavailable to any member
of the Community. Moreover, the power to impose restrictions over
capital movements is to be severely limited, although under the First
Directive it is still open to members to impose restrictions over
short-term capital movements, which are the movements likely to
be the most violent and disturbing in an economic or political crisis.
These limits to the powet to impose planning by prohibition of external
transactions undoubtedly impose substantial restraints on national
freedom of action, and to that extent they mean that the problems of
achieving planning by co-ordination (notably theuse of fiscal and mone-
tary policy) are so much the greater.

At the same time, it must be emphasised that there is a great deal of
domestic planning by prohibition which can continue unaffected by
membership of the Community. For example, town and country
planning legislation, building controls and licensing, and prohibition
of certain kinds of investment are examples of forms of planning by
prohibition which are perfectly permissible under the Treaty.

Planning by Active Initiation

The fourth kind of planning listed above is planning by active initiation
on the part of a governmental or other authority. Such planning
occurs when the government itself goes out and does something—
planning the location of industry by subsidising industry in certain
tegions ot planning the transport system by spending money on new
roads or by subsidising a nationalised railway system. Here, again,
the Rome Treaty does impose substantial limits on the freedom of
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action of governments; Article 92 provides that except where otherwise
provided for, state aid ““which distorts or threatens to distort com-
petition by favouring certain undertakings or the production of certain
goods shall, in so far as it adversely affects trade between Member
States, be deemed to be incompatible with the Common Market.”
The Atticle then goes on to define those categories of aid which shall
be allowed, in spite of this general provision; the important category
which is always permitted is “aid having a social character, granted to
individual consumers”, provided there is no discrimination by origin
of the products concerned. The government can give babies black-

carrant juice, as long as it does not discriminate between English and -

Italian juice.

Mote important, there are certain kinds of state aid which may be
permissible. They include aid to promote the economic development
of regions “where the standard of living is abnormally low or where
there is serious under-employment * and aid “intended to facilitate the
development of certain activities o certain economic regions, provided
that such aid does not adversely affect trading conditions to such an
extent as would be contrary to the common interest.” In other
words, economic planning to help Scotland or Northern Ireland by
subsidies has every chance of approval in the Common Market. But
in general, subsidies to particular industries or particular lines of
activity may have to be justified, by proving that they do not adversely
affect trading conditions to an extent contrary to the general interest.
Moreover, it is possible that the word “aid” referred to in Article 92
may be interpreted more widely thandirect money subsidies and include
aid through remission of taxation. :

It seems, therefore, that the Treaty will impose some restriction on
the power of individual states to plan by active intervention. On the
other hand, there is no prohibition whatsoever of intervention by
nationalisation, although it is worth bearing in mind that the Rome
Treaty rules may well prohibit some of the commercial practices of
British nationaliszd industries, such as differential pricing of coal in
home and overseas markets and non-publication of specially negotiated
railway rates.

Monetary and Fiscal Policies

"The majot question which remains to be discussed is the way in which
monetary and fiscal policies can be used by members of the Community
in order to plan their economies to achieve full employment, price
stability, balance-of-payments stability and a satisfactory rate of
economic growth. A reading of the relevant articles of the Treaty
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would suggest that, in these respects, there will be remarkably little
practical restraint on the freedom of action of the members. On the
other hand, most of the officials at Brussels and most of the moze
ardent Continental supporters of the Community (along, let it be said,
with some of the more ardent British opponents) consider that the
Community must inevitably move towards a common monetary policy
and a common cutrency, and towards a common fiscal policy. This
opinion has had its clearest reflection yet in the Repott to the Council
by the Commission at October 1962. Neither of these two extreme
positions should be taken at its face value: the Community is an
evolving institution and it is impossible to consider that its final form
will be limited to the structure agreed in the Rome Treaty; but at the
same time the Commission is 2 body withastrong interest in obtaining
additional powers for itself, and much the best way of achieving a huge
increase in its powers is to persuade the members (and prospective
members) of the Community that economic policy cannot operate
satisfactorily without a great deal of centralisation of fiscaland monetaty
policy.

The fundamental logical problem that arises here has been described
on many occasions? and need not detain us for long here. It can be
exemplified by describing two extreme approaches to the co-ordination
of economic policies of diffetent countries within a2 common market—
i.e. within a group of countries with a common external commercial
policy, no trading barriers and with relatively free internal movement
of labour and capital.

At the one extreme, there is the solution of complete fiscal and
monetary integration, as found in the relations of England and Scotland
within the United Kingdom. At the other extreme, there is the
solution which gives the biggest possible degree of autonomy to the
individual countries, which is consistent with the existence of a
“common market” as defined above. This solution is that of allowing
fiscal and monetary autonomy, including the power to fix taxes at
whatever levels seem appropriate, to have an independent policy on
interest rates and (the fundamental point) the power tovary the exchange
rate between one’s own currency and that of the other members of the
common matket. -

If effective freedom to tun one’s own monetary and fiscal policy is
to be maintained, then the freedom to alter exchange rates is the only
way available to be certain of maintaining the common market, For ex-
ample, if a country decides (perhaps for reasons of income distribution

1A good recent discussion is in J. J. Polak: International Co-ordination of Economic
Polizy, Intetnational Monetary Fund Staff Papers, July 1962.
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to maintain low interest rates relatively to those of its colleagues
in the common market, the effect is likely to be a net outflow of capital,
which weakens its balance of payments. . Again, if it decides to follow
a fiscal policy leading to particulatly low levels of unemployment
relatively to its colleagues, it is likely to cause faster inflation than in its
colleagues, and its goods are likely to be less competitive—and so
again it finds itself with a weaker balance of payments. Again, if it is
a country with a shortage of innovating entrepreneurs, a conservative
labour force, a temoteness from the main market areas, or a rather
unfavourable geographical endowment of raw materials, then its goods
ate likely to become relatively less competitive with its colleagues in a
common market, which is likely to lead in turn to relatively heavy
unemployment and to balance-of-payments difficulties—and if it tries
to deal with the unemployment by expansionary domestic fiscal or
monetary policies, it in turn finds itself with all the more serious balance
of payments problems. The upshot is that it is always possible that
policies or circumstances may lead a country with an independent fiscal
and monetary policy into payments difficulties. For a time, it can deal
with these difficulties by drawing on reserves—but they ate exhaustible
and cannot be used indefinitely. Sooner or later, it must abandon its
independence, or make its goods more competitive by altering the
exchange rate, since it would be quite inconsistent with the ground-
rules of 2 common market to impose its own private import restrictions.
At the one extreme, full fiscal and monetary independence within a
common market implies full freedom to alter the exchange rate.

At the other extreme, an immutably fixed exchange rate (as pre-
sumably can be taken to exist between England and Scotland) implies
that, within a common market, a country cannot maintain any sub-
stantial degree of independence in its fiscal and monetary policies.
There can, indeed, be a little; for example individual states in the
United States have different local income taxes, and on rare occasions,

- different regions in the Federal Reserve System have followed slightly
different interest ‘rate policies. But in comparison with the degree of
national autonomy to which we have become accustomed in modern
nation states, it can safely be said that a common market with
immutably fixed exchange rates would deprive member states of much
the greater part of their fiscal and monetary autonomy. :

In such a common market (of the type envisaged in the Commis-
sion’s Report of October 1962), a country with an unfavourable geo-
graphical situation or conservative labour ot businessmen would find
itself in the position of Scotland today, with relatively high unemploy-
ment and probably relatively slow growth, and unable to do anything
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significant about the situation by the unaided efforts of its government.
Such a country would either have to accept its position, or persuade its
colleagues in the common market to give it special aid of one sort or
another (just as Scotland tries to persuade England to do today, al-
though by rather different political processes). Undoubtedly, in the
European Economic Community, such aid would be forthcoming;
but except for the very limited extent to which it is available as of right
from the Social Fund, the country concerned would be at the mercy
of its colleagues.

Possible methods within the Community

The logical implications of a common market system with no con-
ceivable possibility of exchange rate changes would be that, since
individual countries would not be free to determine their own national
monetary and fiscal policies (except when by chance the policies they
chose did not lead to excessive payments difficulties, as indeed might
be the case for quite long periods of time together), then one of three -
things would be possible. One would be that there would be no
economic planning designed to maintain full employment and to avoid
inflation; to a considerable extent the * common market > of the pre-
1914 world of the gold standard, free trade and free migration was of
this character. This possibility can safely be distegarded. A second
possibility would be that national fiscal and monetary policies would
be the outcome of bargaining between the various members of the
Community; for example a member in payments difficulties might
receive help (such as special loans) from the other members on con-
dition that it did specific things, such as increasing taxes ot reducing
government spending. This sort of international planning has a long
history, particularly in the field of co-operation between central banks,
and is clearly growing in importance today, throughout the western
economic system and not merely within the European Community.
The third possibility would be centrally-determined planning. Suchan
outcome appears to be the ultimate aim of the Comntission’s proposals
for attaining a single unified currency and for close harmonisation of
fiscal measures. It is, however, perfectly conceivable that a common
currency would be compatible with the second possibility just outlined
(that of inter-state bargaining); for example the original intention of
the United States Federal Reserve System was to create much more
autonomy for the twelve member banks in regional centtes than in fact
has occurred. It can be argued that the high degree of centralisation
of policy which has in fact developed in the American monetary
system has been the result of the dominance of the New York financial
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markets and the high degree of centralisation of the political structure,
so that it has not been possible in practice for individual member
banks to follow substantially independent interest-rate policies, whereas
in Europe there might be a common cutrency, together with signifi-
cantly different policies in different centres.

There is, therefore, a wide range of conceivable and practicable
ways of operating planning by fiscal and monetary methods in the
Community (or in any other common market), Which of them is
likely to develop in Europe remains highly uncertain: the only thing
that seems reasonably clear is that neither of the extreme possibilities
(of frequently altered exchange rates and a high degree of national
autonomy on the one hand, and a United States type of centralisation
of monetary and fiscal policy on the other) seems at present to be the
likely outcome. Frequent exchange rate changes are likely to be
regarded as inconsistent with the fundamental philosophy of a common
market, because they change the terms on which competition takes
place between enterprises in different countries. A high degree of
centralisation seems equally unlikely, at least for 2 good many years to
come, because it would either demand a much higher degree of
centralisation of political institutions than the individual member-
states seem likely to concede, or alternatively because it would give
a degree of power toa central bureaucracy which would be unacceptable
to countries with democratic parliamentary institutions. Many of the
most ardent European enthusiasts talk as if a political structure some-
thing like that of the United States is the inevitable outcome of the
process of European integration. Undoubtedly it is a possible outcome,
but the frequent assertions that it is the only satisfactory outcome appear
often to conceal a poverty of imagination and a failure to realise that
other outcomes are possible which would push European integration
much, further than the Rome Treaty itself envisages and, at the same
time, take account of the fact that national interest and the sense of
national identity in Europe temain so strong that no country is likely
easily to accept becoming a California or a Maine.

How might such an outcome develop between the two extremes
of national autonomy and frequent exchange rate changes and a United
States type of centralisation? Prediction is obviously impossible, but
intelligent guesses can be made. 4

In the first place, it can be expected that exchange rate changes will
be rare events, and that great efforts will be made to avoid them—but
that circumstances are quite likely to arise when an exchange rate
change is regarded by the members of the Community as a lesser evil
than any other way open to a country in payments difficulties. For
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example, if one country has inflated its prices right out of line with its
colleagues, as could easily happen in a couple of years of careless
exuberance, or if one country has much heavier unemployment than
its colleagues, then exchange rate changes might well seem the best
way out. Secondly, it is reasonable to expect that the effective powers
of the Commission and of the Monetary Committee on fiscal and
monetary questions will become greater than the (very limited) formal
powers in the Rome Treaty. One does not have to accept all the brave
claims being made for additional powers, but one must accept that the
Commission isinastrong enough position to obtain substantially greater
powers in these fields than it now has. Thirdly, national decisions on
fiscal and monetary matters will to a greatly increased extent be the
outcome of bargains and negotiations between the various member
governments. Planning by confrontation between national govern-
ments will become increasingly important and so will come more and
more to determine the ways in which they themselves plan their
domestic economies.

It is not hard to indicate in broad terms, the kind of way in which
these developments might come to pass. For example, we can take
the case of a country which, for some reason, finds itself in balance
of payments difficulties by having an intolerably high level of unem-
ployment. Its colleagues in the Community might help it by giving
it temporary loans, perhaps through some European Monetary Fund,
ot perhaps by being willing to hold larger amounts of its currency than
they would normally wish to do. And they might, in return for any
substantial amount of aid, make the bargain that the country in
difficulties shall carry out appropriate policies—such as tax changes
designed to speed up economic growth or following 2 monetary policy
which does not embarrass other countries in the Community.

With luck, it might well turn out that the difficulties would correct
themselves in time—seemingly “permanent” economic problems have
2 habit of suddenly evaporating. But one cannot rely on luck or
self-correction. What then happens if the country’s difficulties per-
sist? Several things seem likely. One is that, as the total amount of
aid given to the country mounts, the other partners in the Community
will put in increasingly strong demants for corrective measures. The
tole of the Commission in formulating these demands is likely to be
powerful, and the pressure for appropriate policies is likely to grow
as it becomes more and more apparent that the difficulties are chronic.
At the same time, the country in difficulties will find it increasingly
hard to resist the demands of its colleagues and of the Commission,
because it finds itself increasingly in debt to them, so that they could
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force it into hopelessly awkward difficulties if they demanded repay-
ment of their claims.

This means that a country in really persistent difficulties would
find it extremely hard to carry out policies which ran counter to the
wishes of its colleagues—e.g. by bringing about a devaluation which
they regarded as unjustified. At the same time, the difficulties might
in time be so persistent and the accumulated credits so large, that
devaluation was the right remedy—just as today, in the common market
of the United Kingdom, Great Britain would not find it hard to accept
the devaluation of Northern Ireland’s pound in order to help solve
Ulster’s unemployment, if only we had the mechanisms by which
such a devaluation could be brought about. In the developed form
of the European Community, as envisaged here, devaluation would be
a final remedy, which would be determined internationally and which
no country could introduce arbitrarily, because it would be so much in
debt to its colleagues by the time devaluation came to be seriously
considered, that it could not act unilaterally without risking sharp
retaliation from its colleagues, who would be able to demand prompt
repayment of its debt.

This sort of integration of policies would lie somewhere between
the extreme possibilities indicated earlier; it would not be as centralised
as some people would like and, at the same time, it would considerably
reduce national autonomy in fiscal and monetary policy and imply a
much greater degree of co-ordination of national policies than we have
yet known.
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FOR THE COMMONWEALTH
AND THE UNDER-DEVELOPED

WORLD
Sik SYDNEY CAINE

DiscussioN of the possible British entry into the Common Market
seems at times to have turned almost wholly on its possible effects on
relations with Commonwealth countties and—to a much smaller extent
—on policies towards the under-developed world at farge. At first
sight this may seem strange, considering how much the internal trade
and business of the United Kingdom itself would be affected; it looks
odd to have so much detailed calculation about the possible effects on
Canadian wheat or New Zealand butter and so little about the
effects on the United Kingdom chemical or electrical goods industries.
But I think it is not so entirely odd because these careful economic
calculations cover a deep concern about the fundamental basis of ideas
underlying the whole European idea.

The issues which wortry people in this field may be expressed in
three questions. What will be the economic effects of the British entry
into the Common Market on the trade and economics of Common-
wealth countries? What effect will it have on the Commonwealth
as a political organisation? And how will it affect underdeveloped
countries outside the Commonwealth? These issues are interlocked
and they lead on to the deeper questions; what is the real nature of the
Commonwealth, what are the basic ideas which hold it together, and
how are they related to the basic ideas which pull us,towards Europe ?
Will the new Europe be outward or inward-looking? And how do
our own ideas, and more important our practice, about helping the
poorer peoples of the world compare with the ideas and the practice
of the Common Market countries? '

Common Market and Commonwealth
In considering both economic and political effects on the Common-
* The author is Director of the London School of Economics and Political Science. He

was formerly Vice-Chancellor of the Ministry of Malaya and previously a United Kingdom
Civil Servant, in the Colonial Office and the Treasury.
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wealth, and especially the choice for Britain herself, it is important to
remember the very different characters of the Commonwealth and the
European Economic Community. The latter aims explicitly and in
detail at economic integration—complete temoval of tariffs between
its members, common policies in relation to, for example, agricultural
support, harmonisation of laws in economic and social spheres, and
so on—and less explicitly but increasingly clearly at a closer and closer
political and strategic co-operation. The Commonwealth, on the
other hand, is a much looser association and professes no intention
to become a tighter one; its members have comparatively few agree-
ments for common action in detail; no systematic movement towards
harmonisation of law or practice forms part of declared Common-
wealth aims; and the trade arrangements which are the most detailed
of the agreements between members ate non-uniform in their scope
and envisage nothing remotely like the total removal of trade barriers
between them. For the political future, it is only the most optimistic
who can look to the Commonwealth attaining any greater community
of political purpose than it possesses today. In the area of personal
movement, the objective of the EEC is the removal of all restrictions;
in the Commonwealth, the trend is the opposite way, the United
Kingdom having now joined all her partners in abolishing the right of
unrestricted entry of Commonwealth citizens. In brief, the EEC
looks towards an integrated European society, the Commonwealth
towards a continued looser association of a group of diverse (and
probably diversifying) societies.

The economic effects must be considered separately for the United
Kingdom itself, and for different groups of Commonwealth countries.
For the United Kingdom, entry into the Common Market means, snfer
alia, exchanging the system under which she both grants and receives
tariff preferences to and from Commonwealth countties, for one in
which she grants and reccives rights of duty free importation from and
into the EEC countries. It would be a formidable task to try and work
out the losses and gains in detail for every item of trade, in fact
a quite impossible one, bearing in mind the ineluctable uncertainties of
the future. In assessing possible effects on United Kingdom exports,
one falls back on the overall feature that, whereas the Common Market
offers duty free facilities, the Imperial Preference system offers only a
duty preference and provides no safeguard against the ever-widening
range of duties and other devices designed to protect local production
at the expense of United Kingdom as well as other external competitors,
With that in mind it is difficult to challenge the apparent conclusion of
the Government, that the United Kingdom economy will not lose
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merely by changing from Commonwealth preference to European
customs union.

More awkwatd problems are posed by the probable effects on other
members of the Commonwealth. Before examining some of them
in detail, it is well to emphasise that the significance of the Imperial
Preference system varies very greatly from one member country to
another. Many primary products of the Commonwealth, e.g. rubber,
wool and metals, are unaffected because they are on the free-entry list
in the United Kingdom as raw materials, and will stay on the European
free list; and others, like cocoa, althongh nominally enjoying a duty
preference in the United Kingdom, get no consequential price advan-
tage because their production largely exceeds United Kingdom
demand, and competition keeps the price down to world market levels.
At the other end there are substantial territories in Africa where tariff
preferences are ruled out by international obligations; others, where the
preference system has never been very fully developed; and yet others,
like Hong Kong and Singapore, where the scope for any tariff prefer-
ence is limited by the narrow range of the local customs tariff. Ac-
cordingly, we can find many different groups; countries like the West
Indies, which secure significant, sometimes vital, advantage from
United Kingdom preferences and offer effective advantages to United
Kingdom exporters in return; countries like Hong Kong which gain
real advantage for some of their own exports but have little to offer
in return; countries like Malaya and Singapore and most of West Africa,
which both gain and offer only marginal advantages; others again,
like Central and East Africa which gain significant advantages for some
of their exports but can offer no grid pro guo at all; and finally the more
complicated situations of the larger or more highly developed countries,
particularly Canada, Australia, New Zealand and India, which gain
varying amounts of benefit from preferences, but whose reciprocal
grants of preference to United Kingdom exporters have had much of
their value eroded by local protectionism.

Different Commonwealth countries have, therefore, very different
interests in the loss of United Kingdom preference which would even-
tually result from British entry into the Common Market. There is
another factor which affects them variously. Not merely may they
lose an advantage in the United Kingdom market; they may be placed
at a disadvantage in respect of customs tariffs and in some cases in
respect of quota arrangements too, compared with alternative suppliers
from within the BEuropean Economic Community. This adds to the
concern of the temperate zone agricultural producers in Canada,
Australia and New Zealand and of actual or potential exporters of
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manufactured goods, e.g. Canada, India and Hong Kong. Another
aspect affects some African territories which might otherwise be
indifferent to the loss of United Kingdom preference, i.e. the danger
that other African territories which rank as “ associated ” will enjoy
an advantage in United Kingdom as well as Continental markets which
they themselves may have lost.

On the other side of the account has to be reckoned the expected
effect of the Common Market arrangements in increasing the basic
prospetity of its members and therefore their total demand for imports.
This could be very important for producers of raw materials and
tropical foodstuffs (including drinks), and perhaps in the slightly more
distant future for producers of the simpler manufactures. There is
also a kind of reverse facet of this consideration. If the United King-
dom stays out of the European Economic Community, will it be able
to maintain sufficient prosperity to offer a growing, or even a stationary,
market for the Commonwealth producers who now depend on it?

Differences in the Commonwealth

Ignoring many complications, the Commonwealth countries can be
put into certain broad groups, related to the probable effect on them
of United Kingdom entry into the Market. First, there is a large
group, comprising the West Indies and the African countries, who can
preserve most of the advantages they now enjoy, whether large or
small, by accepting ““association ; if they choose not to, for political
reasons, they can hardly be said to have been unfaitly treated in the
economic field. Sugar is the special problem for the West Indies, but
it is already so subject to special arrangements through the Common-
wealth Sugar Agreement (by which the United Kingdom undertakes
to purchase most of their exportable surpluses at special prices) and
the International Sugar Agreement (which limits expotts from nearly
every producing country in the world), that further special arrange-
ments, if required, ought to present no difficulty of principle.
Secondly, thete is 2 smaller group, typified by Malaya, Singapore
and the Borneo territories, which appear to have only marginal effects
to fear even if they are not offered * association . -
Thirdly, there is a group, small in number but important, who will
need to face substantial adjustments but need not be substantially
worse off if the Community pursues a sufficiently liberal overall policy;
I have in mind Canada, Australia and India.
. Lastly comes a still smaller group which stands to lose advantages
in the British market with much less prospect of compensatory replace-
ment. This includes Hong Kong and New Zealand, with the difference
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between them being, that the loss looks much more setious for
New Zealand. Let us take a little more detailed look at the position
of the five countries mentioned as falling into these last two groups.

For Canada, the United Kingdom has in fecent years provided
about 15 per cent of her export markets and the Common Market
countries about 8 per cent.  Agricultural and vegetable products, wood
and paper and non-ferrous metals have formed by far the greater part
of the exports to both, and no clear trends are discernible, except an
apparent sharp increase in Canadian non-ferrous exports to the Six.
For one important commodity, wheat, much must depend on the
ultimate form of any international arrangement, but it is hard to feel
convinced that Canada could not retain most of her export markets
in Europe, or that any losses or adjustments would affect her vitally.

For Australia, both the United Kingdom and the Six provide
proportionately larger markets, exports to the United Kingdom be-
tween 1956/57 and 1960/61 ranging from 28 per cent to 24 per cent,
and exports to the Six ranging from 20 per cent to 14 per cent (in
both cases with a declining trend). Wool constitutes more than half
the total exports to the United Kingdom and an even larger proportion
to the Six, but it is notable that non-wool exports to the latter have
been growing fast. As wool itself, being promised free entry, should
not be adversely affected, and it is clear that Australia has been getting
less dependent on European markets as 2 whole, it is again reasonable
to doubt the likelihood of any very serious consequences.

India, over the same period, has found a market for about 25 per
cent of her exports in the United Kingdom (about half being tea) and
for 7 per cent to 8 per cent in the Six. Exports to both have been
tising a little but not sharply, but it is noticeable that sales of Indian
manufactures (constituting well under 10 per cent of the total) have
been rising faster in the Six than in the United Kingdom. It is in
respect of manufactures that India is most vulnerable to the loss of
preference, but this suggests that it is by no means impossible for her
to sell in European markets. Also, as her main experts are still food
and raw materials, her prospects need not necessarily cause serious
alarm.

The Difficult Cases

There remain Hong Kong and New Zealand. The former, formerly
transacting a purely enrepd trade, has in the last generation developed
a large export of local manufactures. Preferential markets in the
United Kingdom, Malaya and elsewhere unquestionably helped greatly,
and great concern has been felt by British manufacturers about Hong
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Kong competition in, e.g., rubber goods and cotton textiles. The
United Kingdom and other preferential markets remain important, but
it is noteworthy that Hong Kong’s domestic exportts to the Six have
been rising fast (from H.K .$98,000,000 in 1957 to H.K. $158,000,000
in 1960). Hence it is reasonable to hope that, although some sales
will unquestionably be lost, Hong Kong will retain much of her newly
established trade and, given the vigour and ingenuity of her entre-
preneurs, may even increase it.

New Zealand is perhaps the hardest case of all. 'The United King-
dom provides half or more of her total export market and 90 per cent
of the market for butter. Undoubtedly the latter is very vulnerable to
European competition and could not, at least, command the same prices
after the loss of preference. On the other hand butter, although a
major export of New Zealand, constitutes less than 20 per cent of the
total and is well behind wool, while her other main export, mutton and
lamb, should be less affected by European competition. Moreover,
if one may be realistic, one cannot attach overriding importance to the
preservation of a special position for a country enjoying a standard of
living well up in the international league table.

Very much must depend in all cases on the policy which eventually
emerges in the Common Market with regard to imports. Witha liberal
policy, which it ought to be the constant endeavour of the United
Kingdom to promote, most of the Commonwealth countries should find
the adjustment, in purely economic terms, not too hard. The toughest
nuts are likely to be among the temperate foodstuffs. Here the
immediately favoured solution lies in some form of international
regulatory agreements. If these agreements, at present only sketched
in very shadowy terms, can effectively check agricultural protectionism
among 2ll the advanced industrial nations, much will be achieved not
only in relation to the Common Market but in a wider context.

Suppose we accept the view that, with special provision for a limited
number of cases, the long-term economic interests of Commonwealth
countries are unlikely to be damaged and may indeed be benefited by
Britain’s entry, there remains the fact that the peculiar economic ties
between Britain and the rest of the Commonwealth will be weakened.
How serious is that, and what are the political implications ? Figst, let
us remember that the present economic ties are not only those of
buying and selling under the preferential umbrella. A lot of trade
will go on, as it did before 1932, because Britain is a natural market for,
say, India’s tea or Australasia’s wool, and because Commonwealth
peoples are used to Btitish machines and British fabricated goods. The
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ties arising from past investment will remain, the banking and monetary
arrangements which form the real basis for the sterling area need not be
affected and the resort to London for new finance will no doubt con-
tinue, In some ways, even more indestructible are the ties resulting
from purely personal relationships in the business and allied worlds.
Thus a large element of special economic relationship will survive.

The Commonwealth Relationship

Nonetheless some special factor in the Commonwealth relationship
will have gone. Before considering how essential that special factor
is to the politics of the Commonwealth, we had better turn back to
look at the character of the Commonwealth relationship. As already
noted, it is far removed from the integration evisaged by the Six.
Indeed, it could be argued that the Commonwealth is not really a
political entity at all. It has no organ of common political decision,
no executive and no judicial machinery for settling differences or en-
forcing the (almost non-existent) rules of membership. Most of its
members are terrified of the idea of a common external policy and
refuse to join the defensive military alliances to which the United
Kingdom and some other members belong. In actual practice, judg-
ing from voting at the United Nations, the views of Commonwealth
members on specific international issues show little uniformity; the
United Kingdom normally finds the other European countries taking
the same line as herself oftener than she does a number of the Common-
wealth countries.

The Commonwealth, indeed, is much more like a family than any
ordinary political organism. It is like a family sharing many common
memories and common ideas, a number but not all of whose members
belong to the same clubs, whose head, out of sentiment and habit, buys
most of his domestic supplies from shops owned by brothers or
cousins, but whose members freely exercise their right to go off on
their own whenever they feel like it. This family is now faced with
the prospect of its head going into a new business.partnership and
strengthening other friendships hitherto of lesser importance. Does
it follow that the family must break up?

I believe that the fundamental basis of the Commonwealth is not
a set of political rules, nor a complex series of trade bargains, but a
common inheritance of thought and ideals. Here we come, I think,
to the crux of the issue. It is more and more clear that the surge of
instinctive feeling in favour of entry is not based on economic calcula-
tion (any clever economist can prove that, on appropriate assumptions,

we shall lose by entering, and no conscientious economist will commit
.
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himself to saying that in all circumstances we must gain). The feeling is,
I think, simply that we belong at bottom to Europe and if there is
going to be a really united Europe we must be in it. The strategic
or military argument, influential as it is in some quatrters, is only
another expression of this deeper feeling of unity. It is that deeper
feeling which also underlies the very general welcome to the tentative
moves towards rapprochement by the Christian churches. We share with
Western Europe at least, a vast inheritance of ideas, political, legal,
moral and cultural, going back to the mediaeval church and the
Christian Fathers, to Rome and to Greece.

That is part, too, of the common inheritance which, I suggest, is
the true basis of the Commonwealth, but that common inhetitance is
not identical with what we share with Europe, since it is infused with
particular British habits of thought, significantly in politics and law,
and recently has begun, in the eyes of some, to contain large elements
of distinctive approach to the relationship of advanced and under-
developed countries—of white and coloured. The real issue of the
survival of the Commonwealth in such political sense as it now has
is this: of the relative importance of the common European elements
or the specially British elements in our ways of thought, which is the
idea that really matters? The idea, for instance, of personal liberty,
the basic moral idea of the value of the individual human being, which
we share with so many in Europe, ot the British form of Parliamentary
Government ? The basic idea of the rule of law, or the English Common
Law as distinct from the Roman Law ? If basically the older unity
of European ideas has the same importance for the Commonwealth
members as I suspect it has for the people of the United Kingdom,
there is no reason why the Commonwealth should disintegrate, Cer-
tainly so far as forms and procedures of consultation are concerned,
there is no reason why the change in the United Kingdom’s position
should bring it to an end; these forms are flexible enough to stand a
great deal of change.

If, however, there is not this basic community of intellectual in-
heritance, the Commonwealth may well dissolve under the impact of
British entry into Europe. But, in that event, could it long survive,
even without that particular shock, except as a form as empty as
the later Holy Roman Empire? In recent discussion, the attitudes of
some of the new Commonwealth members have been very interesting.
India and othets appear to have been more concerned about the
possible implications for military alliances than about economic effects,
and to have disliked the prospect of the United Kingdom taking a more
European view. Some of the African states were so nervous of
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becoming ““ European ” that they appeared to regard the offer of -
“ association ”’ as a vicious trap rather than an offer of help.

I suggest, indeed, that the Common Market issue has not created
but only brought to the surface the basic issue of the survival of the
Commonwealth, has confronted its members much more clearly than
ever before with the question of what the Commonwealth is about,
what are the ideas that inspire it. If, in fact, the ideas which appeal
most fundamentally to the British people, the ideas we inherit in com-
mon with Western Europe, are not those which appeal to the rest of
the Commonwealth, or at least not to all of it, the issue would have
arisen some time ago. It may be an open issue whether the Common-
wealth, as so greatly enlarged recently by the addition of Asian and
African members, retains a large enough core of common ideals and
traditions to be visable. It may be asking too much of one side or the
other to expect either that Mr. Nehru and Dr. Nkrumah will become
good Europeans or that the British people will accept the principles of
Afro-Asianism, but the present membership of the Commonwealth
could hardly fuse into a permanently effective organism unless 2 move
in one direction or the other takes place. The Common Market
prospect has only highlighted, not created, this problem.

In fact, I believe that the very looseness of the present Common-
wealth connection will enable it to survive. It is hard to kill a jelly-
fish, and the Commonwealth may be equally hard to destroy. On the
level of ideas, what I would call the European system of ideas, the
system which is pulling us towards European integration, has a
sufficient, if not 2 dominating influence among the great majority of
Commonwealth members to make it likely that they will not be too
unhappy to have an indirect but still intimate contact with 2 new
European political order. And on the level of institutions, the forms
of Commonwealth organisation are so fluid that it can hardly be im-
possible to adapt them to new conditions. So, reverting to the family
analogy, the new connections of the head of the family ought not to
prevent him continuing to exchange visits and cotrespondence, even
if a little less frequently, with all its members, unless there are some
who find it a2 convenient moment to make a breach which would
have occurred anyway sooner ot later. ~

Europe and the Under-developed World

I turn last to the position of the under-developed world. Opponents
of British entry seem often to accept it as axiomatic that the creation
of EEC has damaged the under-developed countries and that our
accession will make the damage worse. The key phrase is “a rich
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man’s club »* a phrase to which it is hard to attach any relevant meaning.
The assumption appears to be that if trade is made easier between the
European countries it must be made harder between them and the
under-developed countries, an echo of the too common assumptiosn
that nobody ever becomes richer without somebody else becoming
poorer. What are the facts and reasonable expectations ?

First, the Six have together long constituted one of the major
markets for the raw materials and tropical foodstuffs which are the
mainstays of “ under-developed ” exports. (I emphasise the word
“ tropical ’; the position of temperate zone foodstuffs is different, but
the countries principally interested in these products are not commonly
classed in the under-developed group.). If the United Kingdom (and
no doubt some of the smaller European countries as a consequence)
is added, the joint market for most such products will be the biggest
in the world; and if the BEC realises the general hopes of increasing
prosperity, its importance as a market will grow. What seems to be
in the minds of the apprehensive is that the Continental countries will
be less interested in importting from the under-developed world than
the United Kingdom would be.  Figures of recent trade hardly support
that apprehension. The Six take over ten times as much coffee as
the United Kingdom and over three times as much cocoa (though, as
might be expected, less than a tenth of the amount of tea). They took
nearly four times the United Kingdom’s imports of oilseeds and cotton
and over twice as much rubber and sisal and copper. There is cet-
tainly no reason to expect that, with growing national incomes, these
and similar demands for other “ undeveloped » exports will decline.

The second cause of misgiving is the belief that the Continental
countries are less interested in technical aid to the under-developed
countries than we are. This misgiving arises almost entirely from sheer
ignorance of what they have been doing. It comes as a surprise to
nearly everybody in Britain to be told that for years France has been
devoting a highet percentage of her national income to overseas aid
and investment than either Britain or the USA; and that Germany
last year closely rivalled, and may now be surpassing the United
Kingdom in her total of aid and investment. - The universities of
France, Germany, and the rest of the Six are just as accustomed to re-
ceiving students from Asia and Africa as are those of Britain. It was in
the Netherlands, not in Britain, that there was started the first institute
devoted to the training of men destined to be concerned with develop-
ment planning overseas, with generous provision of scholarships. I
have been surprised and ashamed in visiting Latin American countries,
. to find how much larger the programmes of educational assistance
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financed by France and Germany are than those financed by Her
Majesty’s Government. Even within the Commonwealth area, in
which so much of United Kingdom aid is concentrated, we are finding
ourselves outdone—the Six between them are contributing twice as
much as the United Kingdom to the financing of India’s development -
plan. All the evidence suggests that there is just as much practical
concern on the other side of the Channel as on our side about the vast
problems of the development of the poorer countries of the world.

There is, however, 2 third point on which there is more solid grouad
for apprehension. In its present form the EEC, while providing a
substantial market for tropical produce, constitutes a preferential
market for a particular group of tropical countries—the former French
and Belgian colonial possessions.  As already shown, this preferential
position is of concern to a group of Commonwealth countries and
British Colonies, and it is proposed to meet that concern by granting
the “ British > group the same rights of association as the * French ”
and the “ Belgian ”.  The effect will be, however, to remove still more
of the total European market from the field of completely free com-
petition and to raise fears that it may come to be supplied almost
wholly from the enlarged preferential group. A further effect of the
same kind would be brought about if the problems of the temperate
zone Commonwealth food producers are solved by agreements giving

‘them a position inferior (in relation to the Buropean market) to that of
internal producers but superior to that of any other outside producets.

Arrangements of this kind must in principle work to the prejudice
of primary producers outside the favoured circle. The “ outsiders ”
would include, apparently, India and Pakistan and, of course, the whole
large group of Latin American countries. Some of the fears expressed
about the consequences are almost certainly exaggerated, but any long-
standing arrangement of this kind must involve some diminution in the
effective contribution of Europe, through trade, to the under-developed
countries as 2 whole. It is a field in which the solutipn of Common-
wealth problems may be only at the expense of countries just as much
in need of help, even if less closely tied to us politically.

The better answer would lie in a.mote liberal import policy all
round. The prospect of a tather tightly knit block of Europe and
Africa, with European agriculture heavily protected or subsidised and
African ptimary produce given significant preferences over most of
the rest of the under-developed world, is not inviting. A Community
which was moving clearly towards a policy of freedom of importation
from all the wotld, in which the removal of tariffs between its members
could be regarded as only a first step towards 2 world-wide lowering
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of barriers to trade, would have vastly greater: attractions. If one
supports British entry, it is in the faith that Europe is today, as in the
past, outward looking, that it believes still in its own powers to give
a lead to the world and to help other countries, through aid and trade,
“on the path of development, prosperity and peace.

1 return, therefore, to my point of commencement. The real issues
here are not narrow calculations of economic profit or loss to par-
ticular interests. They are issues of broad ideas, of whether we are
right in thinking that we shate the really basic ideas which guide our
politics with the peoples of the other Western European countries and
that those ideas are basically compatible with an  outward-looking ”
policy. If we are right, the political future of the Commonwealth
depends on whether those same basic ideas are also shared by our
Commonwealth partners. And, finally, the huge under-developed
section of the world, inside or outside the Commonwealth, will benefit

to the extent that the European group as a whole retains, as T per-

sonally believe it does, 2 world rather than a sectional or regional
outlook.
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THE CONSEQUENCES FOR
FARMING AND FOOD
PETER SELF

THE consequences of Britain’s joining the European Economic Com-
minity are likely to be still greater for British agriculture than they
will be for British industry. In addition, there will be considerable
changes in food prices, the pattern of food supplies, and agricultural
subsidies. There will also be a number of awkward new issues for
public policy, at both the European and British levels, the nature of
which is only just beginning to appear.

In some ways this article is an exercise in crystal-gazing. The EEC
has now worked out the rudiments of an agricultural and food policy
after much toil and sweat. It is well known that the Six are extremely
reluctant, some members more than others, to change in any way the
agreements which they have already reached. This circamstance has
already severely circumscribed British aims in the Brussels negotiations.
Howevert, it is also important to remember that many issues have still
to be settled by the Six themselves, particularly the question of how
rapidly and how completely a unified agricultural market can be
reached.

Again, the detailed agreements that have already been reached
on European agricultural policies refer mainly to a transitional period.
Decisions upon important long-term matters such as the financing of
agricultural support, the level of the external tariff, and the allocation
of European markets, have still to be reached. All that can be known
about these things is the statement of general intentions contained in
the Treaty of Rome itself and in the more recent agricultural agree-
ments. This article will pay most attention to the long-term develop-
ments and problems which the integration of European agriculture
is likely to produce. This approach seems more interesting since it
is the eventual results of integration with Europe which will be most
significant and important, however complex and immediately pressing
the transitional arrangements may prove to be; and it is these longer-
term effects which the people of this country should bear in mind
when considering the desirability of joining the EEC.

* ‘The author is Reader in Political Science at the London School of Economics. Co-
avthor of The State and the Farmer.
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The Contrast in Systems

The present British system of agricultural support is unique in the world.
In theory it provides highly comprehensive and specific economic
guarantees for British farmers whilst maintaining the advantages of
relatively cheap food. In practice it does not work quite so satis-
factorily as this for either farmers or food consumers. Its main
difficulty is generally agreed to be the high, mounting, and unpre-
dictable weight of the agricultural subsidies. By contrast the EEC’s
agricultural system offers more modified, although still substantial,
support to farmers, provided partly at the expense of food consumers
through levies on imported food. In addition, it treats Western
Europe, at least potentially, as a single agricultural market and im-
portant consequences flow from this fact.

The present British system of agricultural support does not depend
upon a protective wall of tariffs and import duties, except in the im-
portant case of horticultural products. Many products enter duty-
free or at very low rates of duty, particularly from Commonwealth
countries. However, British agriculture is subsidised to the levels
which are necessary for it to compete successfully with imported
products, and the effect of subsidies has been to increase home food
production considerably. Today British farming supplies about half
the total value of the nation’s food supplies and about two-thirds of
the total value of these supplies if tropical products which could not
b‘c grown here are excluded. These ate substantially higher propor-
tions than before the last war, and they bear witness to the efficacy of
guaranteed prices in encoutaging more production.

The instrument of agricultural support is the annual price review
when officials of the Ministry of Agriculture, Fisheries and Food
confcr with representatives of the National Farmers’ Unions. These
reviews are exceedingly complex affairs, and are closely governed both
by statutory provisions and by well established conventions. After
the review the Government establish guaranteed prices for the principal
aggicultural products. In cases whete imports are particularly im-
portant, principally for cereals and fat-stock, these prices are ad-
ministered through deficiency payments which reimburse to farmers
the difference between actual average market prices and the prices
they have been guaranteed. This leaves the market free and does not
of course guarantee a particular price to an individual farmer, but it
does ensure a given income for a given output to farmers generally.

?{n addition to price guarantees, the Government provides a variety
of direct grants and subsidies to farmers for such purposes as fertilisers,
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field drainage, farm improvements, calf rearing, and the ploughing of
old grassland. Most of these direct grants really represent an alterna-
tive to higher price guarantees, and are preferred (sometimes rather
dubiously) on the ground of their greater contribution to technical
efficiency. The whole of this system of support is governed by a
“ global ! guarantee to British agriculture, which takes account of
movements in farming costs and profitability and also of national
economic considerations. Under the 1957 Agriculture Act, the
Government is able to reduce the values of both its global guarantee
and its specific guarantees by prescribed amounts each year, after
allowing for cost increases; but whether these cuts are actually applied
in whole or part is decided after listening to the farmers” case. Thus,
British farmers know faitly closely the general level of support which
they can expect, although the support is on a collective rather than an
individual basis; and their representatives play a very full part in
working out the details of the anoual transaction. ,

The annual cost of agricultural support cannot be closely foreseen
since it turns on the level of import prices.  This is a source of some
annoyance to the Treasury. The Government has been trying for
some years to reduce the total cost of its support, but in fact this cost
has risen to a total of about £350 million in 1961/62. This increase
has been mainly due to the rapidly rising productivity of farmers in
all advanced countries, which has outstripped the appetites of food
consumers in the richer countries and has consequently led to the
accumulation of food surpluses and to relatively low world prices.
British farmers have kept up with these prices, increasing their own
output at a faster rate than demand for their products (at the prices
which they expect) watrants. They have been shielded from this
world problem by the support system, which has enabled them
roughly to maintain their post-war level of prospetity, but not, how-
ever, to increase their real incomes as most other sections of the com-
minity have been doing. This situation sometimes dismays farmers,
but the facts of the situation are against them. Undoubtedly, if
Britain does not join the EEC, the present system will have to be
amended, but it is most unlikely that it would be amended in the
same direction as will be necessary if Britain joins.

Union with Europe would change this situation radically. Atpresent,
there is relatively little competition or connection between British
and European agricultural systems, except for a well-established trade
with Denmark and Holland and the import of certain fruits and veget-
ables from Southern Europe. A high proportion of British food imports
comes from non-European sources, particularly the Commonwealth,
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while the British support system largely insulates farmers from
their cross-channel competitors. Under the new system, however,
British agricultural conditions will be largely regulated by European
decisions and British farmers will find themselves increasingly in
competition with Continental farmers. This competition will be very
Jimited in the early stages, but in the course of time the prosperity
of British and European farmers will become increasingly interlinked.

Can the British Farmer Compete?

In terms of technical efficiency, British agticulture is well equipped to
compete with European farming. Production per head is much
higher than in continental countries with the exceptions of Holland
and Denmark. The average British farm is much larger and also more
mechanised and better equipped. Britain has a “ small farmer prob-
lem ”, but it is of quite different dimensions. from the problem of
surplus peasants which occurs in France, Germany and Italy. In the
United Kingdom there are only about 300,000 full-time farmers
and only about 100,000 farmers who are in difficulty for reasons of the
small size and inadequate resources of their holdings. In each principal
European country those in this position are numbered in millions,
particularly in southern France, southern Italy and parts of Germany.

Against this advantage, however, must be set the much higher
incomes and standards of living which British farmers have come to
expect. The average net income of British farmers (e.g. remunera-
tion for their labour and return on their working capital) is now about
£1,200 per annum. Admittedly, the range around this figure is
enormous, but it would be fair to say that the top third of farmers are
as well off as moderately successful business-men or professional men,
while the bottom third earn an income that is not very different from
that of farm labourers; and farm labourers in Britain have earnings
about 25 per cent to 30 per cent lower than average industrial workers,
but the difference is much less when account is taken of their lower
expenditure on transport and housing.

Britain has, what most European communities do not have, 2
civilised well-serviced countryside, whose dwellets enjoy a standard
of living comparable to that of city dwellers. This countryside is
nourished by large subsidies. Agricultute is relieved of rates and
rural local authorities get large equalisation grants from the Exchequer.
Rural water supplies, rural electrification, rural transport and so on
are subsidised in various ways. On the Continent, civilisation is
much more urban and, despite considerable recent improvements, it
is generally taken for granted that those on the land should have very
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much lower standards than urban dwellers. Of coutse, the amenties
of the English countryside owe much to the presence of rich “ex-
urbanites ” but the benefits to farming remain. The question is
whether British agriculture is efficient enough to maintain its present
relative prosperity within the European system. '

Tt is out of the question for the EEC to suppott agriculture on the
British scale, or by British methods, in view of the vast numbers of
workers in agriculture who would need to be supported. The EEC
arrangements employ a looser system of ““ target ” or guide ” prices,
to be maintained largely through the use of import controls including
variable levies which are intended to raise the price of imports to
somewhere near the target price, thus protecting home farmers. In
addition, export subsidies will be paid under certain conditions to
assist the disposal of surplus produce. So far it is only in the im-
portant cases of cereals (wheat, batley, maize and rye) and butter that
a direct system of guaranteed prices to be implemented by European
purchasing agencies has been planned.

When the system is fully working Western Europe will be 2 single
agticultural area, and import levies and export subsidies, etc., will apply
only to trade with the outside world, including the Commonwealth.
But unification is not immediately practicable, since enormous
structural changes in European agriculture will be necessary; e.g.,
German wheat prices are much higher than French wheat prices, so
that a common target price for wheat can only be reached by stages.
During this interim period, import quotas and export subsidies will
apply to intro-European as well as extra-European trade, with the
proviso (on which the French are, particuarly keen) that a kind of
European preference system (the montant forfaitaire) shall replace
other preferences such as that accorded to the Commonwealth. Thus,
in this interim period the various national agticultures will besub-
stantially shielded, but in the longer run (a maximum, it is hoped, of
seven and a half years) full integration must be faced.

This programme will require substantial changes’in the structure
of British agriculture. Some special problems will have to be resolved.
For example the European system of supporting dairy farmers by
subsidised purchases of butter will not suit Britain, where the main
(and very important) market is in liquid milk. In the long run,
British consumers may even get some of their liquid milk from France
and Holland unless special protection is allowed. Again, the Euro-
pean countries do not eat much mutton or lamb, and have no arrange-
ments for supporting these products. While British farmers can
probably compete quite well in the production of beef and grain, they
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are more pootly placed for the production of pig-meat, eggs, milk
and (most of all) fruit and vegetables. This suggests the possibility
of considerable changes in British farming. East Anglia and the
Iusher fattening areas should do well, but many parts of the country
and many small farmers and horticulturists will face severe difficulties,
unless—as is always quite possible—the * interim > protective atrange-
ments get indefinitely prolonged, both for Britain and other countries.

Dilemmas of Food Policy

A ctitical question for Britain is the method of financing agricultural
support since this will affect food consumers and the economy generally
as well as farmers. The EEC has always intended to finance its
agricultural schemes largely from the proceeds of import levies. This
looks very unfavourable for Britain, which imports at present a larger
volume of food than the whole EEC. This country will be in the
ironical position of paying higher food prices in order (among other
things) to subsidise the export of French farm surpluses. To a lesser
extent, Germany will also suffer under this system, and because of in-
ternal differences the Six themselves have not yet agreed on the final
method of agricultural financing. They have agreed to set up an
agricultural fund as part of the EEC’s budget, and as an interim
arrangement this fund will largely be financed by tax contributions from
the various countries, with only 10 per cent in the second year and
20 per cent in the third year coming from levy proceeds. Possibly
Britain may be able to secure that the bulk of this fund continues to
be financed from taxation rather than from levies. In any event,
nothing can disguise the fact that food prices will increase sub-
stantially, partly through the use of import levies, and partly because
this country will no longer be able to import food from the cheapest
and most efficient sources, of which certain Commonwealth countries
are notable examples.

It is often said or hoped that Britain will exercise a strong liberal
influence on European food policy. We might do this through trying
to keep the European target prices for farm produce relatively low, so
that agricultural production does not rise too rapidly in Europe, and
scope is left for Commonwealth and other imports paying relatively
low levies. But there are some hard political facts telling against this
assumption. In the first place, British farmers themselves will want
the highest prices they can get, and they will only be able to achieve
this goal by teaming up with European farm organisations to demand

.} Net imports of foodstuffs in 1960 were £1,300 million for the U.K. and £800
million for the EEC,
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better prices, thus indirectly squeezing out Commonwealth imports.
If Britain enters Europe, the interests of home and Commonwealth
farmers become directly antithetical, and both sets of interests cannot
be accommodated. This will be a very hard fact for British politicians,
and even for the National Farmers” Union which has greater ties and
sympathies with the Commonwealth than with Europe. It will in
any event be difficult to check the rise in European agricultural
production which is already outstripping the growth of consumer
demand. Finally, under the new system Britain has really very little
economic incentive to maintain large Commonwealth imports, since
their price will be raised to the local level through import levies and
tmuch of the proceeds will in any case go into a2 European fund.

Perhaps Britain will press for a rather more liberal food policy than
some European countries  But the hard fact is that European integra-
tion will leave very little scope for the traditional Commonwealth
trading links, with all their accompanying benefits. The great fuss
which the Government has made (not very successfully) about tran-
sitional arrangements for Commonwealth food is irrelevant to the long
term prospects, which have received hardly any attention at all. The
burden of higher food prices may pethaps be softened by rising
prospetity, and agricultural subsidies will be reduced, but the balance
of advantage on food policy is against entry. In addition to the fact
that agriculture will be supported more by consumers and less by
taxpayers, there is the other fact that a world trading system in food
will be replaced by a European system. Some of the advantages of
international specialisation will be lost, and lost at the expense of
Commonwealth countries bound to Britain by sentiment as well as
trade. ‘

On the other side it may be said that the advantages of world and
Commonwealth trade have already been circumscribed by the large
protective subsidies paid to British farmers. Now British farming
may gain in efficiency through disect competition with European farm-
ing, while in time an improved new system of European farming
should grow up with its own patterns of specialisation. These points
are quite valid in a general way, but everything depends upon the
wisdom of EEC policy and the capacity of British farming to adjust
to wholly new conditions.

The Politics of Entry

The Government has promised that the vital interests of British
agriculture will be assured if Britain enters Europe. However, the
National Farmers’ Union is completely dissatisfied with the
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- provisional atrangements. Its objections are that the new support
systems will be much vaguer aad looser, that many commodities will
be without specific price guarantees, that livestock produ_cers will
* suffer from levies on imported cereals, that horticulturists Wl'll be un-
protected, and that n0 support has been promised for liquid milk. The
Union has been particularly displeased by Mr. Heath’s failure at
Brussels to get permission for states to apply residual guarantees, e.g.,
separate support systems if the EEC system proves inadequate. The
Union has not (at the time of writing) flatly opposed British entry into
Europe but it has produced a counter-plan for world agricultural
schemes as an alternative to European integration. The political point
of these proposals, which are not themselves very novel, is to offer
an alternative to a prospect which the Union dislikes.

The British Government has persuaded the Six to adopt the principle
of an annual European price review, which will mirror the British
review in surveying the economic conditions of European agriculture.
The Minister of Agriculture has regarded this as something of a
triumph for the British system, but from the farmers’ viewpoint it
is 2 somewhat hollow one, as it is not linked with the British system
of price guarantees. This review may, however, give additional
opportunities to the National Farmers’ Union to seek out partners
among the European farm organizations, and to encourage them, as
" thg Union has already begun to do, to increase their demands.

_ The Union’s pr(?blem is how far to press its opposition to entry
into Europe, assuming (which is almost certain) that agriculture can-
not continue to be given the protection it now enjoys. The Union
xmghtf be perfectly justified in saying that, by the test of its own
promises, t‘he Government has let agriculture down, but how success-
fully can it wage opposition? The Union’s post-war strategy has
rested on neutrality between the parties, and its occasional opposition
to price review decisions has always been based on the contention that
- the Agriculture Acts have been unfairly administered. On these
,zgnjgxs 1_t has saccessfully put pressure on Governments by harassing
r back-bench supporters and enlisting the support of a compli
;’aﬂlamcnt?ry oppositio_u. Entry into Eutope is 2 much Iargelr) aar?c’i:
];ssf reversible type of issue involving much mote than agriculture.
ox,: t(l);_ %}tﬂ;};ﬁnﬂ}e Conservatives choose, or have, to fight an election
1ssue, strong o iti .
virtua.lM » fy amount to taking p%)liggaolsitildoez.to caty by the Union would
oreover, the Union’s opposition mi i

_ successful. _ Most farmers, likipother votz:r%?;::)%taérlxy iac;tdljt?jrzfzcgg
| xpast expménce and allegiances rather than On prospective dangers
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which they do not properly understand. The Union has issued
excellent reports about the technical problems of European integration,
but it has done little actively to stimulate farmers’ anxieties, ot to build
up consolidated opposition. While very many small farmers certainly
are anxious, the Union has only rarely attempted actually to influence
farmers® votes, and its ability to do so is very uncertain. The Union’s
electoral power has always been latent, and completely subsidiary to
its position of great prestige as the widely recognised and frequently
consulted voice of agriculture. Better for the Union that this power
should stay untested. Its chief hope of effective opposition would
seem to lie in the formation of some kind of general anti-Market front,
independent of party.

The Future of British Farming

The European countries are pledged, under the Treaty of Rome, to
a progressive modernisation of their agricultures. Basically, this
entails the transformation of the traditional peasant proprietor into
a modern capitalist farmer, operating a substantial business over a
larger acreage. Substantial progress in this direction has, in fact,
already occurred naturally as a result of rapid economic growth, but
the amount of surplus labour on the land (judging surplus by economic
ctiteria) remains formidable. Part of the EEC’s agricultural budget is
specifically allocated for the purpose of assisting such structural im-
provements. Britain, too, has a small farmer scheme which provides
special assistance for farms that are at present not propetly economic,
but which could be made so. (Thus the weakest farmers are de-
liberately excluded). It seems certain that a scheme of this kind will
find a legitimate place within the new European framework. Britain’s
small farmers’ scheme may very well be extended, perhaps in replace-
ment of the direct grants to farmers which are likely to be disallowed
as vitiating the EEC conditions of fair agricultural competition.

As already noted, Britain has moved very much farther along the
path of agricultural rationalisation.  The number of full-time farmers
is falling only very slowly, but in the last twelve years a third of the
hired labour force has left the land. Nonetheless, production has
steadily increased, and men are being replaced by more machines and
by intensified chemical aids. Even in Britain, however, this process
can go a great deal further, and European competition may further
stimulate the process if farming prosperity is to be preserved or
possibly increased in some areas.

Often, British agriculture is viewed as a2 weak element in European
integration, but this may not altogether prove the case. It is quite
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possible that the better British farmers will build up a substantial
export trade to Europe, and it may even be vital that they should do so
since Britain’s industrial performance may be worse than anticipated.
One possibility is 2 much more intensive system of beef production,
based on improved grassland management and possibly upon the
feeding of grain in such areas as East Anglia. Considerable scope
exists both for intensification and specialisation, and a higher output
of food could be gained from a smaller agricultural acreage, thus
releasing land for other purposes. Of course, if demand for this
extra food cannot be built up, increasing areas of agricultural land will
become neglected or under-used. :

If European agricultural integration is really pushed through, it
seems certain to widen differences in farmers’ prosperity. The less
favoured agricultural areas may face severe decline and an accelerated
exodus of farm workers. It is not always realised that large parts of
rural England, including even some parishes only twenty miles from
Plccadllly, ate losing population, and the decline is more pronounced
in Wales and Scotland. This fact is concealed by the undoubted
attractions of other rural areas for urban commuters and retired people.
The only way to maintain a viable community life in the mote rural
areas would seem to be the introduction of new industries at the most
suitable local centres. The EEC is actively supporting the develop-
ment of backward and impoverished regions such as southern Italy
and the French Midi. ‘The British equivalent is the aid to develop-
ment districts under the Distribution of Industry Acts, but except in
the Highlands, these schemes have not so far been used to help rural
areas. They f:ould be so used, however, and a plan for some industrial
development in suitable rural centres seems highly desirable.

Clearly entry into Europe will provide a severe test of the power
and prestige of British rural interests. Because so many Conservative
M.Pss live in Granges, Halls or Manors, and often dabble in farming,
and be.capse country life and land ownership still carries much social
valge, it is often assumed that the Government will not let agriculture
setiously decline. Unfortunately, much of the interest of these
lélﬂuennal tural dwellers may be sentimental rather than practical.

he hard facts which have helped British agriculture since the war
then;] th-e need for more food production; the influential position of
me u;nonal Fa.rmers’.Um'on; the interests of machinery and fertiliser
agin acturers in having a prosperous agricultural market, and the
teadiness of the Labour leadership to back the farmers’ cause. The

first of these factors h |
is unpredictable, as gone, the second is weaker and the fourth
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Thete is another approach possible on this subject. Although
food consumption is likely to increase only slowly in Western Europe,
the unsatisfied needs of the inhabitants of poor tropical countties
remain enormous. A really humanitarian European society, detet-
mined to refute the accusation of being a rich man’s club, might develop
a large programme of free surplus disposal to hungry nations, and
plan its agricultural policy to this end. In that event a fully produc-
tive British agriculture would be needed, as well as a higher volume
of overseas food imports which would help (e.g. by supplying cheaper
cereals and feeding stuffs) to keep Western Europe as productive as
possible. Such possibilities should not be ignored because they seem
to have little connection with current politics. After all, the European
venture should be a time for the formation of new ideals.

Initially, entry into Europe must be considered a regressive step
as far as food policy in this country is concerned. Food will be
dearer and imports will be obtained from less efficient sources. Com-
monwealth interests will be severely injured. There will be a reduction
in the cost of agricultural subsidies, but some reduction could in any
event be gained, without going into Europe, through adopting a
more rational agricultural policy. The prospects for British agricul-
ture are very uncertain, but they generally portend a greater stress on
favourable locations and farming systems. The effects on British
agriculture will be much less if transitional atrangements are allowed
to endure, but this would lose such positive advantages as going into
Europe does offer. If union with Europe is accepted, the only wise
agticultural policy is one that is both liberal and aggressive, hard as
these conditions will be to obtain. This policy must aim at pre-
venting too protected a European agriculture, while seeking to give
British fatmers positive opportunities for expansion within 2 unified

European market.
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Ir Britain joins the European Economic Community there are likely
to be four main effects at home directly involving trade unions and
the working conditions of ordinary people.

1. The social policy of the Community will extend the field of

publicly regulated industrial conditions and benefits.

' 2. 'The social policy will affect the climate and trends of collective
bargaining in industry.

3. More flexible employment and training policies will come about.

4. ‘The trade union movement will need to adapt itself to a new
trade union structure in the Six and to the cession of some sovereignty
over policy to the international level.

These probable effects and their causes must be examined
separately.

Determining Industrial Conditions and Benefits

The guiding principle of the EEC Treaty is that distortions to com-
petition within the Community be eliminated in order not only that
individual enterprises start on equal terms, but that some member
countries are not able to gain advantages over others by virtue of widely
differing fiscal systems, industrial financing or devices which may help
to offset the abolition of protective trading measures. Thus all the
factors of production must be enabled to move freely and cartels,
monopolies and other trade-testricting devices must be curbed.

The chapter on Social Policy in the EEC Treaty exists mainly
as an extension of this objective of eliminating distortions. It is true
that pressure from continental trade unions was also partly responsible
for its existence, as the Governments of the Six, which had enjoyed
the unions’ enthusiastic support for integration, were to some extent
receptive of their views. The decisive pressure, however, came from

the employers and the Government in France when the Rome Treaty
was drafted.

* The author is Assistant Research Officer to the Amal ineeri i
3 gamated Engineering Union and
x;thzx; of European Unity and the Trade Union Movements and Trade Urgu'om and the Common
arket,
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They put the view strongly that a distortion of the market would
occur, to the detriment of French industry, if tariff and other trade
barriers were removed while French employers were bearing a dis-
proportionately heavy burden of social costs.

French industry had operated a forty-hour normal working week,
and given equal pay for equal work for men and women for many
years. French employers also paid heavy amounts for social security
for their employees, including contributions for family allowances.
If other member countries with less generous conditions and social
secuzity were not made to bear similar burdens, it was argued, French
industry would be at 2 severe competitive disadvantage.

Whilst the other potential partners were not fully convinced that
France’s total burden of labour costs was greatly out of line with their
own, they nevertheless acceded to French pressure and agreed to write
in the principle of “ upward social harmonisation »  The theory is
that some labour cost equivalence might be struck as between the
various member countries. There is no intention to make the social
and fringe benefits in each country exactly the same or to equalise
completely the system of financing them. Cleatly, traditional prefer-
ences and practices will continue to operate.

There will, however, be pressure for each member country to aim
at the standards set by the best in any particular sphere. Thus the
forty-hour week and high family allowances of France, the generous
retirement pensions of W. Germany, the extensive holidays of Italy,
the National Health Service of Britain (if she joins), and so on, will be
the targets at which other member countries will be persuaded to aim,
without in any way trying to prevent those pace-setting countries from
making their best still better.

Generally speaking, there is no time limit set for the achievement
of harmonisation, except on equal pay. This must be brought about
by the end of 1964 at latest and differences in remuneration exceeding
10 per cent have to be reduced below that by 30 June 1963. At
the present time they must not exceed 15 per cent. *

Equal pay for work of equal value between men and women will be
the first encroachment of regulation on traditional collective bargaia-

 ing ground in Britain, if she enters "BEC. The British unions have

tried for many years, with little success, to achieve equal pay by
collective agreement with employers. But it operates in very few
industries outside the non-industtial public service. 'The unions may
well be impressed that what they did not achieve by bargaining strength
is brought about by the simpler expedient of regulation. There is
a likelihood that they will follow the lead the TUC bas already given
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and adopt the view that the intransigence of Br%tish e.mployers in the
normal process of collective batgaining makes it desirable that regu-
lated improvement should operate in some cases. ' )

The TUC at one time held the view that upward social harmonisa-
tion would not work well for Britain because the provisions could lead
to encroachment on issues traditionally settled by collective bargaining
and that inferior social conditions on the Continent might hold Britain
back. They now take the view that the importance of social_ ir.nprove-
ment overrides the first consideration about collective bargaining, and
they specifically recognise that Continental social conditions are not
inferior, now, to British standards, but are frequently better. Only
in the National Health Service, in fact, does Britain now have a lead.

.In accepting that some industrial conditions will be intcrnatior}ally
regulated rather than agreed with the employers, in future, the unions
will recognise that they ate only exchanging some national fo_r some
international influence, because they will have representation on
Community bodies. Already a changeover to the intema:tional
determination of conditions is taking place in the harmonisation of
vocational training policies and the international regulation of social
security conditions for migrant workers. Such things as the hag
monisation of pensions and sickness payments may follow on. This
could mean the establishment of industrially-based schemes by national
or international regulation here, and possibly some harmonisation
with other EEC countries in the method of financing them. Table I
gives details of differences in financing social security.

Table I: Social Security Financing, 196x
% of National Income Social Security Costs as Y of

spent on Labour Costs (based on earnings
Social Secarity in manufacturing)
Worker ~ Employer — Total
Belgiom . . . 17-8 9- 21-1 30-3
France . . .. 17-1 6-4 30-3 36-7
W. Getmany . . 18-3 12:6 14.7 27-3
Italy Ce 16-8 5-1 39-8 44-9
Luxembourg . . 18-4 8-9 17-3 262
Netherlands . . 13-3 11-6 11-9 235
United Kingdom . 10:5 4.9 4.2 9:1

Collective Bargaining

It is unlikely that the EEC Commission will attempt to harmonise the
majority of social security and industrial fringe benefits directly.
Most of the programme of upward social harmonisation was
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intentionally left in general terms in the EEC Treaty until the full and
complex implications had been studied and analysed thoroughly.
Other than equal pay the only two fringe benefits directly regulated by
the Treaty and its attached Protocols are paid holidays and overtime
rates.

The Article on paid holidays says simply “ Member States shall
endeavour to maintain the existing equivalence of paid holiday
schemes”. This is a declaration of intention with the onus of com-
pliance put on Member States. It is widely believed that the some-
what obscure wording conceals an iatention to harmonise holidays
upwards, but what it does in the first instance is prevent any Member
State harmonising downwards. The likely trend will be for the trade
unions to attempt to secure more paid holidays in those countries
which now fare least well. Italy, with her two or up to three weeks’
annual paid holidays plus seventeen paid public holidays is the target
for others. In Britain, at present, most manual workers receive two
weeks’ annual paid holiday plus six paid public holidays.

Overtime rates are dealt with not in the Treaty itself, but in a
special protocol dealing with matters of concetn to France. It
amounts to a recognition that overtime rates in France were at that
time (1957) a heavier burden than in other member countries, mainly
because she had a normal forty-hour week while the others worked
forty-cight or forty-five hours. This was said to put up France’s
labour costs to an extent which would make her uncompetitive when
tariffs came down. She was therefore authorised to take safeguarding
measures if the average overtime rates in other countries did not
correspond to hers by the end of the first stage of the transitional
period, but only if average increases in wage levels in those countries
had not exceeded those of France in the meantime.

In fact, devaluation of the franc meant that France no longer felt
the need to invoke the protocol when the time came, so the provision
has been put in limbo. What it really amounted to was an obligation
on the part of other Member States to increase their wages to a greater
extent than France in the period up to 1 January 1962, in order to
offset France’s supposed higher labour cost. The alternative would
have been for other Member States to adopt the French system of
overtime payments, and this would have brought in the forty-hour
week. It was never likely that this would be allowed to occur by
regulation—it will have to come as a tesult of collective bargaining, as
it already is doing in W. Germany.

This gives added encouragement for the trade unions of other

81



R. COLIN BEEVER

Member States to achieve the forty-hour week by collective bargaining
under the general umbrella of Community approval for upward social
harmonisation, just as with the case of paid holidays. The new
climate that the harmonisation principle is creating for the collective
bargainers could be more important to Britain than the possibilities of
improvement by regulation. Public approval of improvements should
strengthen their hand considerably because of the possibility that if
the employers refuse to concede them, the ultimate power of regula-
tion upwards may well be used by Government or by the Commission.
In the last instance, employers are likely to accept the view that im-

provements to which they are party are preferable to regulated im- |

provements, and therefore to reach agreement with the unions.

The corollary of this appeats to be that the new concentration on
fringe benefits might mean less emphasis on wage claims and a stiffen-
ing resistance by British employers to granting them. Their labour
costs would be rising and British wages are comparatively high
already (See Table II). Whether this is a valid forecast of the position
will depend on the extent to which productivity rises. If joining the
EEC stimulates investment in new and more efficient machinery and
encourages other aids to higher productivity, then there would be no
justification for a check to wages, especially if they are rising rapidly
in other member countries as has been happening in recent years. It
is frequently the countries with high labour costs which are the most
competitive because high labour costs stimulate industrial efficiency.
It is significant that W. Germany, which has had the highest labour
costs in the EEC for some time (Table II) is probably also the most
competitive and is certainly the countty whose wages have been
rising fastest in the last two years.

Table II: Wages and Labour Costs, 1960*

Average bourly wages in Average hourly labour cost
manufacturing industry  in manufacturing industry

Belgium . . " . . 4s 5s 3d
France . . . . 3s 6d 5s 3d
W. Getmany . . . 4s 6d 6s 3d
Italy e 2s 9d 4s 6d
Netherlands . . . 3s 6d 4s 6d
United Kingdom . . S5s ' 5s 9d

*Latest figures available. Since 1960, wages and social security
costs have been rising faster in every EEC country than in Britain, It is
now likely that average wages in Germany exceed those in UK and that

%}/éragc labour costs in Belgium and France are about equal to those in
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In view of the fact that there are likely to be rises in food prices in
Britain, and heavier social charges on the employee as well as the
employer, the pressure for wage increases is not likely to subside.
If industry does well and profits flourish, the pressure will be even

eater. '

Thus, while a static analysis indicates a period of more slowly
rising wages, 2 dynamic analysis which assumes no serious setback to
current trends indicates that wages are not likely to rise at a lesser
rate than in recent years, and may rise faster. 1f productivity, prices
and profits all rise, as seems likely, this will give the unions a very strong
bargaining position, : )

Employment and Training Policies

There are two basic principles underlying the EEC’s operations which
affect employment and training policies. One of these has already
been mentioned—that all distortions to competition be eliminated.
The other is that the benefits of the Common Market must be shared
along the broadest possible front so that those who are in socially or
geographically underprivileged positions advance with the rest. If
possible, the gap between them and the more privileged communities
will be narrowed.

Translated into practical policies via the Rome Treaty, this has
meant that, as far as competition is concerned, all factors of production,
including labour, must be freed so that distortions are avoided.
Hence the free movement of labour provision contained in Articles
48 and 49, This is a policy for overcoming short-term anomalies
such as co-existent labour scarcities and surpluses in different countries.
It is of interest that the continental trade unions have almost unani-
mously welcomed this because it will eventually allow all workers to
seck the best they can obtain in the Community without restriction.

As far as the principle of a general development of standards is
concerned, the BEC is pursuing a policy of regional development both
by use of the European Investment Bank and by encouraging member
Governments to operate their own schemes. This is the longer-term
policy which it is hoped will ultimately take wortk to the people and
ensure balanced development, thus checking the flow of petmanent
migrants.

In order that both short and long-term policies could be effective,
it was necessaty to cushion workersagainstsocial disruptionwhich might
arise through keenet competition and the removal of trade testrictions.
If labour surpluses and labour shortages were to be matched up, it
was also necessary that the people who were unemployed should have

83



R. COLIN BEEVER

whatever training was necessaty to enable them to accept the jobs.

available.
Disruption is being avoided, firstly, by the introduction of free

labour movement gradually, with domestic priority operating for
vacancies for the first three weeks. There are prohibitions against
employers offering inferior wages or conditions to workers from other
Community countries and regulations to ensure-that nobody loses
social security benefits or qualifying time by working in different
Community countries.

Just as important as any of these is the establishment of the Social
Fund. It is 2 device to encourage Governments to set up their own
schemes to arrange training and for resettlement for unemployed
workers and to pay wages to those temporarily unemployed. The
Fund can then compensate Governments for 50 per cent of their
expenditure on these approved projects. As the Social Fund is
financed by member Governments in predetermined proportions laid
down in the Treaty, there is every incentive for them to set up such
schemes and apply for reimbursement to recover some of their en-
forced outlay.

There are three types of expenditure for which the Fund can
compensate Governments:

() On grants for occupational retraining for unemployed
workers.

(b) On resettlement grants covering travelling, removal, out-of-
pocket and family expenses incurred by workers moving
home in order to find suitable employment, either across or
within national boundaries.

(c) On grants to cover the maintenance of 90 per cent of previous
gross wages of workers temporarily unemployed or under-
paid because of the (approved) conversion of their under-
taking to new forms of production.

The main effects of the combination of free mobility provisions,
regional development and the existence of the Social Fund will be to
enforce a greater flexibility on employment and training policies in
Britain. The emphasis will swing away from attempts to obtain
guaranteed security in particular jobs or industries. Flexibility in
labour distribution will be the new theme, with changeover effects
being indirectly cushioned for the workers concerned by the Social
Fund. “ Labour hoarding ” by employers is likely to become less
prevalent because of its high cost, but severance payments for workers
are likely to be increasingly demanded by the unions as the first line
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of defence for workers® security. These trends should allow industry
to adapt itself more quickly to changing markets.

Unemployment in Britain is normally a regional and not a national
problem, as it is in each EEC country where it occurs. Italy, for
instance, has heavy unemployment in the South and labour scarcities in

" the North, just as Britain usually has unemployment in Scotland and

Merseyside, but labour shortages in the Midlands and South-east.
Community schemes are likely to encourage greater extension of
labour mobility within national boundaries than actoss them. It is
unlikely that emigration either to or from Britain will increase at-a
fast rate if we join EEC.

Table III: Unemployment and Union Strength

% unemployed Trade anionists as a
(mid 1962) %, of non-agricultural

working popalation
Belgium . 1.7 48-0
France . . 0-9 20-0
W. Germany . 0-4 34-0
Italy . 5.7 49-0
Netherlands ... 0-6 33-0
United Kingdom . . . 1-8 42-0

A subsidiary but important aspect will be a new approach to train-
ing problems. In Britain, five-year apprenticeships are traditional and
there are a few provisions for anybody to train for a skilled job after the
age of twenty-one. Under occupational retraining schemes connected
with the Social Fund, however, it will almost certainly be necessary to
train people for skilled jobs after this age. In the Treaty’s Chapter
on Social Policy, Article 118 urges close collaboration between Member
States on social policy including, inter alia, employment, and occupa-
tional and continuation training. Article 128 makes provisions for
the implementation of a common policy of occupational training.
The upshot of these for Britain is likely to be a moye closer to the
Continental position, where apprenticeships are shorter and frequently
take in several skills rather than our one. The change is unlikely to
upset industry or the unions very much, as the latter have been con-
sidering, fairly favourably, the possibility of changes in these directions

in recent years.

British and Community Trade Unionism

The trade unions in the six EEC countries, apart from continuing
their usual operations at local and national levels, also play a part at
Community level. They do this in two main ways—first through
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co-ordination of their own activities at international level, especially
through liaison buteaux in Brussels which present the Community
with a united viewpoint, and secondly through their representation on
Community institutions.

Only the West German trade union movement, however, is broadly
united in a single national centre as are the unions in Britain, in the
TUC. France and Italy each have three major national centres, the
largest in each case being communist, the second largest Catholic and
the smallest social democrat. ‘The Netherlands has, in order of size,
a social democrat, a Catholic and a Protestant centre, and Belgium and
Luxembourg each have a social democrat centre and a smaller Catholic
centre.

. The communist centres are affiliated to the Wozrld Federation of
Trade Unions and maintain no liaison bureau in Brussels and have no
representation on Community institutions. (The French centre
follows the international WFTU line and is solidly against the Com-
mon Market; but the Italian centre, which includes some Nenni
socialists, supports the economic aspects of the Common Market whilst
disliking certain political implications). The social democrat unions,
like the TUC, are affiliated to the International Confederation of Free
Trade Unions; they have the majority of trade union strength in the
Six, they maintain a liaison bureau in Brussels and have representation
on Community institutions. Catholic and Protestant centres are
affiliated to the International Federation of Christian Trade Unions,
with the exception of Italy’s Catholic centre which affiliates to the
ICFTU. They have their own liaison bureau in Brussels and repre-
sentation on Community institutions. The ICFTU-affiliated and
Christian-affiliated unions work unofficially but faitly closely together
at this Community level, and their views and approach on EEC
problems are fairly similar. They all strongly back the EEC, in
principle, and are keen advocates of fuller and faster integration.

If Britain joined, the TUC would take its part in the work of the
liaison bureau of the ICFTU unions and would have seats allocated

‘on the trade union Executive Committee which has close supervision

over it and in the Assembly which has ultimate control. All these
institutions are set up and operated eatirely by the joint unions them-
selves. The TUC, or its affiliated unions, would also have representa-
tion on the various joint trade union committees working in specific
industrial fields.

In addition, British trade unionists would be nominated to official
Community institutions. ‘The most important of these is the Economic
and Social Committee on which trade unionists have one-third of the
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seats. Another third are occupied by employers and the final third by
representatives of other sectional interests. The Committee’s job is
to advise the EEC Commission and the Council of Ministers on certain
policies and administrative questions, as required, and as laid down in
the Treaty. Trade unionists are also seated on the Committee which
administers the Social Fund and on various consultative committees
dealing mainly with specific social questions.

Although the trade unions will still find that the national level will
be the most important one on which to concentrate their powers and
influence, there will certainly be some fields in which hard work at
the international level will pay off, particularly as regards the formula-
tion of regulations and directives under the Treaty for implementing
various economic and social provisions and concerning the introdu-
tion of the upward harmonisation programme. The opportunities
for influencing the Council of Ministers, and more particularly the Com-
mission and the European Parliament are sometimes substantial.

Eventually, international collective bargaining should come about,
with the organisation of joint unions in Brussels negotiating with
international organisations of employers on 2 Community-wide basis.
When it does, it is likely to concern fringe benefits rather than wages,
but it is not likely to be for a number of years, yet. In the meantime
the British unions would have to get used to working in the closest
consultation with the unions in Community countries and reserving
action in some cases until agreement had been reached after con-
frontation of policies, particulatly on questions affecting general Com-
munity policy.

Finally, entry into the European Coal and Steel Community and
Euratom at the same time as the Common Market would have
marginally different effects on the workers in the industries concerned
and the social provisions applicable to them. The differences are
mainly technical, however. There are certain special provisions, also,
under the EEC Treaty concerning the agricultural and transport
sectors which it is not possible to detail in an article of this length.

Labour legislation, the law as to trade unions and collective bat-
gaining and the provisions concerning industrial accidents, diseases
and hygiene are mentioned in Article’118 of the Treaty as meritiag the
close collaboration of Member States, in case there should be problems
over national differences. Progress to date on this collaboration is not
sufficiently decisive to draw any hard conclusions about the implica-
tions for Britain, although it is fair to say that the unions here will need
to establish close surveillance to ensure that the framework within
which they operate and their members are employed is not impaired.
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D. G. VALENTINE

TrE United Kingdom has applied for membership of all three of the
European Communities. Its application in each case has been sub-
mitted to the Council of Ministers of the Community concerned and
on paper it is easiest for this country to join the Coal and Steel Com-
munity because by Article 98 of that Treaty the Council of Ministers
is unanimously to decide the terms of such membership and on a
specified day that membership becomes effective. In the case of the
Common Market and Euratom Communities, however, the conditions
of admission of the United Kingdom are to be the subject of agree-
ment between the present Member States of those Communities and
this country, and it is then provided that “ such agreement shall be
submitted for ratification by all the contracting States in accordance
with their respective constitutional requirements . This means that
any agreement with this country which is reached in Brussels will have
to be ratified by the Governments of the seven countries concerned.

The Adaptation of English Law

The application to join the European Communities was made by this
country without any prior reference to Parliament because the nego-
tiating and signing of Treaties falls within the royal prerogative.
However, the signing and even the subsequent ratification of the
Treaties will have effect solely in international law and will have no
effect upon English internal law or legislation. It will therefore be
necessary, as the Prime Minister has already pointed out, to introduce
leg1s¥at10n into Parliament making the provisions of the three Com-
munity Treaties part of English law, and at the present moment a
mammoth Bill is in process of being drafted to achieve just this.
However, there are several legal complications in incorporating these
Treaties which should be considered.

First, and pethaps the most important, is the fact that, at the
moment, there is no official English text of the three Treaties and it
has glready been decided that the versions recently produced by the
Stationery Office ate to be further revised. Secondly, when faitly

* The author is Lecturer in Law at the London School of Economics and Political

Science, author of The Court of Justi the E 7 i
pienae, uthor of Th Markelf I.{a ot z;{ e;fa ”; uropean Coal and Stee! Community, and Joint
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recently the Warsaw Convention on air transport was incorporated
into English law by the Carriage by Air Act of 1960, the relevant
Convention was annexed to that Act in a schedule in both English and
French, and by that Act the French version was declared to be authori-
tative in the event of any divergence between the two texts. 'In the
case of the Community Treaties, however, such a method of proceed-
ing will be impossible because within the Community there are four
versions of the Treaties, in French, German, Dutch and Italian, and
each version is declared to be authoritative and each varies from the
others—even, in some cases, to the extent of whole phrases being in
one version and not in others. Thirdly, (and this back-benchers may
very much object to), in practice the Bill presented to Parliament to
achieve this incorporation will have to be passed en bloc, if it is passed
at all, because any amendment would, of necessity, mean that this
country had failed to incorporate some part of its Treaty obligations
and would thus have made probable a subsequent breach of one of the
Treaties.

Fourthly, many of the provisions of the Treaties are entirely
specific, such as, for example, the already famous Atrticle 85 of the
Common Market Treaty, which sets out that certain specified practices
are prohibited as being incompatible with the Common Market. Other
provisions, however, ate expressions of intention, such as, for example,
that ““ the Assembly shall draw up proposals for elections by direct
universal suffrage ”. Although it might seem that these latter Axticles
could be omitted from the British incorporating statute, this would in
practice be dangerous because the Communities Court has frequently
ruled that each Treaty is to be read as a whole, and the omission of
any particular provision from the incorporating statute might therefore
affect the meaning subsequently to be given by a British court to the
provisions which were retained.

A fifth difficulty, and one which has never presented itself to the
British Parliament before, is that under the three Treaties executive
bodies, either the High Authority in Luxembourg or the two Com-
missions in Brussels, will have power to pass what are variously called
“ decisions ” or “ regulations ”, and it is provided that these ‘shall
be binding in every respect and directly applicable in each member
State ”. On the Continent, this provision produces no difficulty
because the three Community Treaties and the regulations made under
them are immediately part of the municipal law of the six Member
States, which is in direct contradiction to the position in this country.
Over here, therefore, in order to avoid the necessity, every time they
are passed, of incorporating regulations and decisions into British
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statutes so that they are enforceable in this country, Parliament will
have to cede to the Commissions and to the High Authority some of
its present right to legislate. This ceding may be regardedeither as
the giving up of some part of sovereignty, or more accurately, as
Parliament delegating to other bodies a certain right to legislate on
specific topics.

However, these decisions and regulations will have to be given
by Parliament the legal ability to overrule any legislative enactments
or rules of the Common Law in this countty with which they are in
conflict, But it is a fundamental doctrine in English law that the
provisions of a statute are by implication repealed by the provisions
of any subsequent statute which is in conflict with them. It will
thus be legally possible, after ceding this legislative competence to
the High Authority and the Commissions for Parliament to repeal, even
inadvertently, any of these regulations or decisions merely by passing
a statute which is at variance with them. Because so to repeal regula-
tions and decisions would be to commit a breach of the Treaty, it is
suggested that it will probably be necessary for an Interpretation Act
to be passed, directing the courts of this country not to hold that a
regulation or decision has been repealed except by the clearest possible
wording to that effect.

Sixthly, apart from the difficulty of incorporating the Treaties and
the machinery set up by the Treaties, all the decisions and regulations
of which have already been passed by the High Authority and the
Commissions must be incorporated into English law. It will be
remembered that it was by regulations that the Common Market Com-
mission laid down virtually the whole of that Community’s policy on
agriculture, with its target prices, its intervention prices and its Com-
munity subsidy. Further, the High Authority has laid down detailed
rules for the publication of price lists by steel enterprises, and other
regulations of the Community deal, for example, in such detailed
matters as the grading of cauliflowers and with what colouring matter
may be added to food stuffs, including chewing-gum. At the present
time, the Jowrnal Officie/ of the Community is being closely read by
the Government departments, and the Lord Chancellor’s department
will then be given a list of all the matters which are to be added to the
omnibus Bill eventually to be presented to Patliament. ‘

Supranational Control over British Companies

In considering the legal effect of joining the Communities, it is most
important to realise the extent of the control over British industty
which will be exercised by the High Authority in respect of matters
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relating to coal and steel, and by the Commission in Brussels in respect
of virtually all other trading concerns.

As has been mentioned, the High Authority has specified the form
in which all price lists of steel companies are to be published before
they are adopted, and the High Authority has, and will again, fine
any firm for not complying with these provisions. Further, if the
High Authority finds that any private or public company (and this
expression includes the nationalised corporations) is in an economically
dominant position which protects it from effective competition, it can
address to such a company recommendations requiring it not to use
its position for purposes contraty to the Treaty, and, if it continues
to do so, the High Authority, apart from fining the company, can in
effect take over the running and management of it by fixing the prices
and conditions of sale to be applied, and by drawing up programmes
of manufacture and Jof delivery which must be fulfilled. Further, in
the case of the High Authority, that Authority is empowered to levy
a tax of up to 1 per cent on the turnover of coal and steel companies,
in order to provide the Authority with its necessary funds; at the present
time this tax is running at 0.35 per cent of such turnover.

The Commission of the Common Market has control over all
companies and individuals who are engaged in trade, a term which
includes agriculture and fisheries. Further, under the Treaty, all
agreements between companies and all concerted practices which are
liable to affect trade between Member States or are prohibited, are
null and void, and companies which operate such agreements or
practices are liable to be fined. The details of this provision were left
to the Commission to wotk out, and by means of a regulation, the
Commission has required that all such agreements and concerted
practices must be registered with the Commission by the 1 November
1962, o, in some cases, of 1 February 1963. The Commission also has
power over one or mote undertakings which possess a dominant
position within the Common Matket, and which use that position for
what is called “ improper exploitation ”’, which is defined inter alia as the
imposition of unfair purchase or selling prices, other unfair trading
conditions, or unequal conditions to patties undertaking equivalent
engagements in commercial transactions. These provisions, and the
regulations made under them, will bind all British companies as soon
as Britain becomes 2 member of the Community, but, in addition, they
already do bind British companies even before Britain’s entry, if, for
example, these companies have a subsidiary in one of the Member
States, or possess an agent who is in some way restricted in his
powet of selling, either because he is acting under a sole agency
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agreement or because he has some territorial limitation upon the area
in which he can sell. Such agreements, then, have to be registered
and in default of registration they may be declared null and void.

The Court of Justice of the Communities

At the summit of the constitutional hierarchy set up by the Com-
munity Treaties stands the Court of Justice in Luxembourg. This
Court is composed of seven Judges, elected by the member States.
The present President of the Court is Judge A. M. Donner, who
previously was a Professor of Constitutional Law at Amsterdam
University. The Court heats actions brought by the Commission
against States which have violated the Treaty, and already two actions
have been brought successfully against the Italian Government because
that Government was applying the wrong quotas or customs duty to
potk and to radio valves. The Court may also hear cases brought
against States by the High Authority, and that Authority has already
successfully brought an action against the German Government be-
cause German railways were subsidising the freight charges to certain
~ German steel companies.

A second power of the Court is to hear cases which challenge the
legality of regulations and decisions passed by the Commission or the
High Authority. Under this head of its jurisdiction, the Court has
been concerned with the High Authority’s closing of unprofitable
coal mines in Belgium, with the breaking up, or rather the attempts
to break up, the Ruhr coal monopoly, and with many cases concerning
the system of subsidising certain scrap metal prices throughout Europe.
In such actions the plaintiffs may be the State concerned, the enterprise
or association of enterprises affected, or, where applicable, the indivi-
dual himself, if, for example, an unincorporated body, such as the
trade unions, becomes affected.

The grounds of appeal against a particular regulation or decision
are the classic ones in French administrative law, namely that the Com-
mission or the High Authority possesses no legal competence to pass
the regulation or decision in question, or that in passing such regulation
ot decision there had been a violation of a substantial procedural
requirement. ‘This has been interpreted by the Court to mean, for
example, a failure to consult with the Council of Ministers or with
the Parliamentary Assembly, and so forth. It has also been held by
the Court that if a regulation or a decision is passed which is not
adequately supported by reasons, so that it can subsequently be con-
trolled by the Court, that is a violation of a substantial procedural
requirement, A further ground of appeal is a violation of the Treaty
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or of any rule of law, the rule of law here referred to being a general
rule of law and not necessarily a tule set out in the Treaty, and the
final ground of appeal being that there has been an abuse or misuse
of power. The French term for this is a détournement de ponvoir, and
this is usually defined as existing when a body, although empowered
to do a particular act, does that very act but does it for an improper
reason. It has sometimes been thought that this concept does not
exist in English law. However, the illegality of an administrative
body using its discretionary powers for objects which ate not authorised
has Jong been recognised by the English Courts. Indeed, the concept
of détanrnement de pomvoir arose very recently in its pure form in the
Soblen case, when in effect the Home Secretary, although he clearly
possessed power to deport an alien, was alleged to have been attempt-
ing, in the exercise of this power, to deport Soblen for an improper
purpose, namely that of effecting his extradition to the United States.
Although the Court of Appeal in this country did not in any way
refer to détonrnement de powvair, it is suggested that the concept, although
phrased in different terms, exists, and is not as alien to this country as
some people may suggest. '

It may also be noted that, with the introduction into this country
under the Treaty of these four grounds of appeal, the old myth will
come to die that English liberty has been based largely upon the fact
that in this country we, unlike the French, do not possess a droit
administratif. Indeed the myth has often been exploded and perhaps
most recently in the Crichel Down case, when it was clearly realised
that the French, under their droit administratif, would have provided a
legal remedy which this country was unable to do.

The Communities’ Court of Justice and English Courts

Under the Coal and Steel Community Treaty it is provided that * the
Court shall have sole jurisdiction to give preliminary rulings upon the
validity of resolutions of the High Authority, where, such validity is
challenged in an action brought before a national Court”. This pro-
vision will mean that English Courts will, by statute, have to be
required to apply for such rulings, and further, English Courts will
have to be bound by them when they ate obtained.

Under the Common Market and Euratom Treaties, any English
Court may apply to the Communities’ Coutt if, in a dispute before'it,
a question arises concerning the interpretation of one of those Treaties,
and it is further provided that the final Court of Appeal, which in
this country is in general the House of Lords, must apply to the
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Communities’ Court if it is concerned with any case which brings into
issue the interpretation of the Treaty. ,

This will mean, for example, that if a contract between two com-
panies in this country is in any way brought into issue, the High
Court or a County Court may be faced with the argument that the
terms of that contract are void under Article 85 of the Common
Market Treaties as being “ liable to affect trade between the member
States”. ‘The High Court may, but need not, appeal to Luxembourg
for a ruling on this point. If (which is most unlikely) the case ever
reaches the final court of appeal which in this country is the House
of Lotds, that final Court must obtain a ruling on this preliminary
point from the Communities’ Court and will be bound by that ruling.
The cost of this reference will, it appears, be borne by the party which
finally loses the main action.

Future Legal Developments

Under Atticle 100 of the Common Market Treaty, provision is made
for the ““ approximation * of legislative and administrative provisions
of Member States, where these directly affect the establishment or
operation of the Common Market. The object of this provision is
fairly clear. If competition is to be upon a Community basis and is
to be fair, then as far as possible all unequal legislative restrictions
must be removed. Thus, if the procedures for obtaining a patent are
far stricter in one country than in another, persons in the stricter
country are at a disadvantage commercially. Again, if creditors’
rights against a liquidated company are more favourable in one State
than in another, there may well be some reluctance to trade with com-
panies in the less advantageous State. Thus, internal laws on patents
and the formation and liquidation of companies, are intended to be
brought into line, as are also those on advertising, restraint of trade,
social insurance provisions for employees, and the movement of
capital, to name only a few. Many professional bodies, such as the
British Medical«Association and the Law Society, will have to re-
consider the qualifications necessary for practising, and in all probability,
all the Member States will have to agree upon lists of qualifications
which will be recognised for practising within the Community. These
bodies must also ensure that they do not impose discriminations upon
other Member States. The British Government will also have to look
carefully at Article 69 of the Coal and Steel Community Treaty by
which ““ Member States undertake to remove any restriction, based on
nationality, on the employment in the coal and steel industties of
workers who are nationals of one of the Member States, and have
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recognised qualifications for positions in such industries ”.  An acute
difficulty will arise, if, for example, a2 miners’ union were to exclude
from membership subjects of other Member States, for this might
constitute a breach of Article 69 for which the British Government
would be liable, but which, without directly interfering in trade union
affairs, it would be unable to prevent. Indeed, it may very well be
difficult to determine whether a particular requirement for union
membership in a closed shop industry is a discrimination or not, and
the Courts one day may have to consider whether, for example, a
requitement of understanding the English language, a requirement to
be determined by the unions themselves, does in a specific case consti-
tute such a discrimination for which the British Government is liable.

The matters referred to above, however, are matters mainly for the
future; the immediate legal problems for this country are very largely
constitutional, and joining the Community necessitates that the British
legal profession shall absorb Continental concepts and Continental
legal procedures, where a far greater emphasis is placed upon written
pleadings, and far less upon cross-examination. The legal profession
must also become acquainted, for their study of the regulations and
decisions, with the Continental method of drafting legislation, which
is far more general in its terminology than are English statutes. Con-
tinental legislation leaves much to be filled in later by interpretation,
and not by reference to the enactment itself, but by reference to the
enactment’s intention, which is to be deduced not only from fravaux
préparatoires, but also from a study, more familiar to an American than
an English lawyer, of its social and economic consequences. If the
British profession can adapt itself, as one believes it assuredly can, then
it is suggested that from this marriage with the Continent only good
and renewed vitality of legal thinking can result.
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Tue EpeNn Memoirs. FAcING THE Dicrarors. By THE Rigur Hown. THE
Earc oF Avoxn, K.G,, P.C, M.C. [Cassell. 659 pp. 42s.]

THe author of these memoirs must be among the most tragic of figures in
recent British history. He aimed at and achieved the highest place in

British politics. His meteoric rise, from Parliamentary Private Secretary -

to Foreign Secretary in ten years, ended in 2 major break with the dominant
group in his party, and resignation in 1938. His second term in office
ended with the catastrophic defeat of his party in 1945. His third term, in
which after twenty years he at last achieved his ultimate goal, ended in near
disaster for his country and overwhelming personal catastrophe for himself.
He has already given the world his account of his last years in office. Here
is the account of his first term.

Both books must be seen, and it is clear that the author intended them
to be seen, as an attempt to reverse the verdict of history. He has raided
the archives of state on a scale small, it is true, by comparison with the major
rape of state secrets practised by his predecessors, Churchill and Lloyd
George, both of whom could excuse their action by their role as victorious
leaders in war, but massive and extraordinary by compatison with the

“reticence practised by most other peace-time Premiers and Foreign Sec-
retaries. His research assistants have had a free run at the papers of the
Foreign Office. This volume is packed with extracts from Foreign Office
documents whose publication in the normal run of things would lie years
in the future, and there are a far from inconsiderable number of quotations
from Cabinet papers and memoranda. An historian cannot but welcome
this in the general interests of historical research. But the degree to which
Lord Avon has been enabled to evade the provisions and purpose of the
Fifty-Year Rule must cast discredit on its operations; and one cannot but
sympathise with the unfortunate Civil Servants whose brief is to supervise
those operations, at the false position in which they are placed by this.

Comparison has been made with the Churchill War Memoirs. It is clear
too, that this comparison is intended. Lord Avon’s limping prose is
charged with Churchillian echoes; even the device of breaking the narrative
into chunks with a line of five asterisks is borrowed wholesale from the
Churchillian model. The Eden memoits are also as one-sided in their own
way as were Churchill’s; they are memoirs of a very full kind masquerading as
history. The principal difference between the two is that between their
authors. Churchill saw his subject against the background of the majestic
sweeping tides of history, a continuously unfolding epic in which both his
country and he himself could play a2 major role, providing only they would
remain true to their native virtue. Eden’s memoirs reveal a smaller, more
limited vision, incapable either of the agony of soul or the magnanimity
of his model. They reveal a streak of paltry vindictiveness towards his
predecessors, Sir Samuel Hoare and Sir John Simon, which is still more
noticeable in the tone employed to deal with such lesser figures as Sit Horace
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Wilson, Sir Joseph Ball and Sir Warren Fisher, Civil Servants who opposed
his policy towards Italy.

However, it must be said that the broad theme of the volume is handed
capably and intelligently. ‘The scheme of the chapters is not an easy one
to follow. But it is worth persisting with. Lord Avon lacked Churchill’s
sense of historical doom. He never doubted the inherent strength in the
British position. Moreover he understood the tactics of what is now called
“ negotiation from strength , and could on occasion employ them admirably.
Indeed his pressure on Italy in 1937 was so effective, and his sureness of
touch in dealing with the constant danger that the Spanish Civil War would
spread into a Mediterranean conflagration of the kind on which so many
of Hitler’s schemes of aggression were predicated is so admirable, that it is
clear that only a personal vendetta with Mussolini prevented his achieving
the settlement of Anglo-Italian problems which his gifted juniors secured
after his resignation. Where Avon differed from his colleagues was pre-
cisely in the degree to which Britain could use the threat of force against the
aggressors; and his difference rose, it is clear, from a failure to understand
the paralysing sense of British weakness in the face of the three aggressor
states which Churchill shared with those whose disagreement with Avon
forced his resignation. It is perfectly possible that towards both Italy
and Japan the policy which Avon wished to follow, one of brinkmanship
in contemporary patlance, could have succeeded; though over every question
of this kind the catastrophic miscalculation of Suez must hang like a brooding
question-mark.

Indeed the whole of this volume cannot but be read in the light of its
author’s later career. It is clear, from the numerous asides, that the author
intended it to be. Eden achieved his final stature because of the teputation
he earned during the years 1935-1938 within the National Government as
the principal opponent of “ appeasement ”, and from his resignation in
February 1938. Churchill above all romanticised him. One of the finest
passages in his War Memoirs describes the night of despair which he spent
on learning of Eden’s resignation. His resignation is taken to have made
him the obvious heir to Churchill’s leadership in the Conservative party,
once that party had turned its back on Chamberlain’s leadership. Butitis
not easy to see how he could have achieved this without Churchill. He was
singularly ineffective in opposition. It was Leo Amery, not he, who tore
down Chamberlain’s government. It was Churchill and Duff Cooper whose
opposition to Munich won such international acclaim as to put them at
the top of Hitler’s gallery of personal enemies. One is lef. to wonder how
far he could have gone without Churchill’s subsequent backing, and how
right Churchill was in his assessment of Eden.

Was Eden in fact the foe of “appeasement” he would have history
believe him to be? On Italy, the record is clearest—though it is worth
pointing out that the policy of “ appeasing ” Italy was not the failure it is
sometimes alleged to be. Italy was the lesser of the two enemies; yet her
depredations in the Mediterranean, disgraceful as they were, were easily
contained in 1939-1940. Only the fall of France brought Mussolini into
the war on Hitler’s side; and nothing could have prevented that. On Japan,
the record is less clear. Eden does not mention at all the efforts made
in 1936-1937, before the outbreak of the renewed Sino-Japanese conflict
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in July, to reach a modus vivendi with Japan, although he took patt in some
of the crucial conversations. Instead, he dwells with force on his proposals
in November and December 1937 for a joint Anglo-American naval demon-
stration in force in Chinese waters. According to his account, he was
prepared to send the major part of the British battle-flect to take past in this.
He does not indicate if the Admiralty were consulted on this. ‘There is good
reason to believe that the First Sea Lord, Lord Chatfield, was lgitterly
opposed. The State Department were profoundly sceptical, seeing in such
a proposal an attempt to use American naval strength for Britain’s ends.
They could not believe that Britain would denude her Home and Mediterra-
nean fleets on such a scale. When Admiral Leahy, Chatfield’s opposite
number in America, who was strongly in favour of such a scheme, sought
out the British Ambassador and the British Naval Attaché, for help with
which to overcome that scepticism, he found them entirely without informa-
tion as to how Eden’s scheme was to be realised. The French, on whose
help in the Mediterranean Eden was relying to coun’gqr-balan;e_ Italy,
directly advised the Americans against hoping for major British participation
in resisting Japan in the Far East.

The biggest question-mark, however, hangs over his attitude to Germany.
Eden is extremely candid about the role he played at the time of the Rhine-
land crisis—it is not an easy one to defend, and he does not either defend
or apologise for it. He dwells on the episode of the dossier of documents
on the Hitlerite danger, which he prepared for the Cabinet, and which fell
into Italian hands, presumably stolen from the safe of the British Embassy
in Rome, which their agents raided almost nightly. But he passes over
the prolonged and repetitious negotiations for a new western security pact
which were to last well into 1937, and which at the time he prosecuted with
vigour, though what genuine basis for hope of their success anyone could
have had is difficult to see. He mentions the Commonwealth Conference
of 1937, but omits the clear and unequivocal vote in favour of further
appeasement of Germany there produced. He omits entirely the curious
episode of the invitation to Baron von Neurath to visit London which
immediately followed that conference, and which Neurath cancelled on a
pretext connected with the Spanish Civil War, He is scathing about
Halifax’s venture into personal diplomacy in his mission to Germany in
November, 1937, and admits his mistake in agreeing to it. But his last note
‘on his conversations with the French Ministers that same month, at which
the subject of Czechoslovakia came up, does not suggest that, had he stayed
in the Government, he would have staunchly opposed the line followed by
his successor toward that country in the summer months of 1938.

Most interest will, however, probably focus on his policy towards
America, especially over the so-called Roosevelt message of January 1938,
and on his resignation. On the latter, his account confirms very closply
what was already known from the long extracts from Neville Chamberlain’s
diary printed by his biographers. Occasion is taken for a good many such
remarks at the expense of Simon, Hoare and Sir Kingsley Wood, another
of the villains of his story. He tesigned from a mixture of personal detesta-
tion and distrust of Italy, a genuine difference of judgment as to the prospects
of agreement with Italy (which astuter and less passionate minds than his
own were enabled to evade in the subsequent Anglo-Italian agreement, which
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withheld British action until all the Italian side of the bargain was fulfilled),
and resentment of Chamberlain’s intervention and continuing refusal to
take his advice. He was right to resign—but he would have been equally
right to resign much earlier.

His resignation is inextricably entangled, however, with the message
sent by Roosevelt in January 1938, which Chamberlain rejected while Eden
was absent on holiday. In Eden’s and Churchill’s view, this message,
which proposed an international conference to agree on the * essential
principles to be observed in the conduct of international relations *, should
have been taken up with the utmost enthusiasm by the British government,
as a means of involving America again in world politics. In Chambetlain’s
view, it was a typical piece of transatlantic unrealism which would afford
both Germany and Italy a chance of evading the steady British pressure to
bring each to a separate conference table. Eden cites Sumner Welles’s
memoirs in support of his view, ignoring the evidence produced by the
American semi-official historians Langer and Gleason, which casts a good
deal of doubt on Welles’s story. (As the originator of the idea advanced
by Roosevelt, Welles is not altogether a balanced witness). There are
always bound to be two views of this episode, but the balance of the evidence
is against Eden’s and Churchill’s estimates, and in favour of those who
condemned the idea as unrealistic and inopportune.

In this Eden was misled by the British Ambassadot in America, Sir
Ronald Lindsay, one of the many disastrous diplomatic appointments of
that disastrous decade, a bitter, indiscreet and disappointed man, whose
American wife came from the hard-core Republican opposition to the New
Deal. He reported that rejection of this scheme would undo all British
efforts to achieve closer Anglo-American co-operation, efforts which had
only that month resulted in informal Anglo-American staff talks on action
in the event of war in the Far East. In this he was profoundly wrong, as
events were to show. And one is left wondering at Eden’s judgment of
men, never his best side. Not that he appointed Lindsay, who had been
in Washington since 1930. But he passed over Sir Percy Loraine for
Betlin, in favour of Nevile Henderson. He tolerated Perth at Rome. He
put Vansittart in a post which was meaningless, as he of all people should
have known. The only Chief Diplomatic Adviser a British government
can tolerate is His Majesty’s Principal Secretary of State for Foreign Affairs.
His only successful appointment was to promote Sir Alexander Cadogan
as Vansittart’s successor, a stroke which brought to the fore the ablest,
most brilliant, most successful and least known of all who filled that post
in this century.

The picture that emerges from these pages is not that of a great Foreign
Secretary to compare wi?h Grey, Gurzon, Austen Chamberlain or Bevin.
Eden’s judgment was not always very sound. He wrote copious, well-
balanced minutes, and he was not averse to the use or threat of force. But
despite his pressure for acceleration of the armament process, one does not
sense in him any real appreciation of British weakness, that sense of living
in an agonising and humiliating anticipation of defeat of which so balanced
a man as Lord Ismay has spoken as haunting him day and night throughout
these years. He was fertile and inventive in device, negotiating move,
block and balance, as witness his success over the long and agonising process
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of limiting the Spanish Civil War. He was, in fact, essentially a diplomatist—
and one is left to regret for his own sake that he did not enter the diplomatic
service rather than politics, as he fitst contemplated. He did not do Britain
bad service in the 1930s; but his rise stood in the way of others, whose judg-
ment was better than his own. And he might have been spared the ultimate
breakdown and humiliation of Suez. No worse disaster has befallen a
British premier in the field of foreign affairs since Pitt turned his face to

the wall.
D. C. Warr.

WorLp OrDER ANp NEw StaTes. By PerER CaLvocoressi. With a
Foreword by Donald Tyerman. [Chatto and Windus, for the Instisute
for Strategic Studies. ix and 113 pp. 12s. 6d.]

THE contraction of Eutopean empires in Asia and Africa has given rise to
the familiar phenomenon in international politics of a power vacuum. This
vacuum may be regarded as “ the cockpit of the great powers ”, the scene
of a struggle between the Western powers and the Soviet Union for allegiance
in the cold war. But it may also be seen as an area in which the great
powers have common interests, which they should unite to uphold. It is
this latter aspect of the relations of the great powers to the new states that
Mr. Calvocoressi has chosen to explore. Disorders within or between the
states of the uncommitted world may, if they are allowed to spread, occasion
that general war which the great powers are ready to tisk and threaten but
in the last resort anxious to avoid. There is therefore, he believes, a
problem of * keeping the peace ” in this area, to which itisa general interest
that solutions be found.

Solutions, Mr. Calvocoressi thinks, may be found at three levels. The
disorders may be contained by the governments of the new states themselves,
if they have sufficient resoutces, Or the great powers may intervene in
otder to contain them. Or intervention may be entrusted to the United
Nations, or to regional associations such as the Organisation of American
States or the Arab League, if there is 2 danger that the direct involvement
of a great power will increase the risk of general war.

Mr. Calvocoressi writes with distinction, and makes recommendations
as to how, at each of these three levels, the business of containing disorder
can best be set about. We may single out for special mention his dis-
cussion of United Nations intervention, which is the most cogent analysis
of this subject the present reviewer has seen. He rejects the idea of a per-
manent United Nations force as undesirable and impracticable at present:
the circumstances in which military interventions by the organisation are
likely to take place are so diverse and unpredictable that they must in each
case be undertaken by national contingents recruited on an ad boc basis. He
holds, however, that the U.N. should have a small, permanent military
staff, some military material and a team of communications specialists whose
function it would be to present the actions of the U.N. to world opinion
in the best possible light.

** Two aspects of this book invite dissent. The first is that in focussing
his attention upon those interests which the great powers appear to have
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in common in the uncommitted world, Mr. Calvocoressi is inclined to blur
the distinction between these and the other interests that cause them to
treat it as a cockpit. Is there 2 common problem of ““ keeping the peace ”
within and among new states, which can be variously assailed by local
governments, intervening great powers or the United Nations? Or is it
not rather the position that each party wishes to maintain or establish
peace, but would prefer disorder to the acceptance of the adversary’s peace?
It is not always clear whether Mr. Calvocoressi is concerned with the West’s
peace, or with a peace, if such there may be, which reflects the will of the
great powers in concett.

Thus Mr. Calvocoressi upholds the late Mr. Hammarskjold’s bid to
have the United Nations Secretary-General and its Congo Force act inde-
pendently of the common will of the great powers, and chides Mr. Khrush-
chev, whose Troika proposals were intended to frustrate this development,
with being a *“ champion of 2 nineteenth century order of things ” (pp. 82-3).
It may be argued that the Western powers, from the point of view of their
own political objectives in the cold war, have a strong interest in presenting
themselves as the champions of progress in the field of international organisa-
tion, in the face of Soviet obstruction. But whether the expansion of the
role of international institutions, under Western patronage and without
Soviet consent, constitutes a contribution to wotld order, is another matter.

The other aspect of this book which deserves mention is its tone. Mr.
Calvocoressi writes with an apparent convistigmthat the truth of his general

redlly b it ' to any good man
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Tue Sovier UNION AT THE‘U:'?I fbER Darvin.
[Methuen. x and 246 pp. 30s.] ]

WesTERN Governments tend totreg he United
recruiting world support, whilc"%ifgﬂns : i cly deploring

the more inconvenient General ! ” Meanwhile, the
public behind them generally assumesRitgtethea@##inisation is, after all,
the only real insurance against chaos and that some day, somehow, it will
prove itself an “embryo” world government. For the Soviet Union,
on the other hand, as Professor Dallin, of the Russian Institute at Columbia
University, explains in this able book, the matter is more complicated.
Believing that the United Nations, like any other political fact, must either
serve or obstruct the ultimate victory of Right, she violently oscillates
between praises and curses; Mr. Khrushchev calls for the personal attend-
ance of the world’s leaders at the Assembly as an oecumenical council, only
to indulge in vulgar abuse when he attends himself.

The factors in these oscillations are identified by Professor Dallin as,
first, the irreducible Soviet premise of conflict between two systems which
may occasionally take on the form of peace but which never loses the
character of struggle, with Communism as the final victor. This means that
nieither during Russia’s brief membership of the League of Nations during
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the thitties nor during the United Nations regime could Soviet leaders
regard international organs as half-way houses to permanent peace. It also
meant that, after the admission of a host of ex-colonial states into the
Organisation as from 1957, the Soviet Union was obliged to abandon Stalin’s
scarcely-veiled contempt for the Organisation, but could never conceive
the new members as filling any other role than that of junior partners with
the Communist bloc in the struggle with the West. It was when, during
the Congo operation, the new states showed no inclination to act their part
in the Soviet play and the General Assembly under Hammarskjold began
to follow courses neither of the giant Powers could wholly control, that
Mr. Khrushchev embarked upon his “troika” plan for reorganising, ot
emasculating, the Secretariat. Professor Dallin has some interesting things
to say about how the “ troika ” proposal represented an attempt to prove
to the « dogmatists ” in the Communist camp that Khrushchev’s campaign
to win over the new states at the United Nations would not result in the
total loss of the Organisation as a means of winning the world struggle
against the West.

The other major factor in Russia’s United Nations policy, as Professor
Dallin shows, has been her permanent minority position in the Organisation.
This the grant of separate membership to Byelorussia and the Ukraine in
1945 served only to underline, and the shift in the Organisation’s centre of
gravity towards the Assembly these last ten years has accentuated it. More
Votes cannot be won by securing the admission of Communist states at
present outside the Organisation since Communist China, East Germany and
North Vietnam, if admitted, are most unlikely to fall into line in the corsége
habituel of the existing Soviet bloc. Yet, as Russia’s tempotaty absence
from the Security Council at the outbreak of the Kotean war in 1950 showed,
to quit the Organisation is only to hand it over on a plate to the West. At
United Nations meetings therefore, as was pointed out by one of Khrush-
chev’s defenders at the Twenty-second Soviet Party Congress in October
1961, there is nothing but ““hard work, work that demands constant
concentration and resourcefulness and the ability to use all the forces of
argument”. ‘The reward for this, more often than not, is defeat at the
hands of General Assembly majorities determined to keep the Organisation
as free as possible from Great Power dictation.

The question suggested by this book is what kind of United Nations
developments will permit the Soviet Union to resolve these painful dilernmas
in 2 manner consistent with the maintenance of at least a minimum of
good relations with the West. Professor Dallin thinks that the Soviet
Union cannot be expected to co-operate in efforts to convert the United
Nations into a framework for a genuine world community. But neither is it
likely that she will leave the Organisation, or desirable that she should.
The fact is that the Organisation must continue to live in the margins of
power politics, hopeful that the Powers will use it where possible to hammer
out some terms of co-existence. For, as Professor Dallin writes, ““ in the
short run ”—and who can afford the luxury of thinking further ?—** restraint
from recourse to extremes, retreat from the logical to the political, from
incompatibility to co-existence, from the inexorable to the possible, re-
fraining from the sltima ratio, remain the essence of power politics ™.

If this book is any guide then, the West will put aside its dreams of
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converting the United Nations into a world government, will think twice
about organising majority votes to spite the Soviet Union and will continue
patiently to argue that, short of piecemeal compromises achieved within
the United Nations and elsewhere, there is no future even for the dis-
cussion of which of the two systems will survive. ,
F. S. NORTHEDGE.

Tue Last Reruce. By Perer TownsenD. [Routledge and Kegan Paul.
567 pp. 60s.]

Tuis is a very good book, and a very sad one. As a_model of how social
research should be conceived and executed, it could hardly be surpassed.
The subject with which it is concerned is of great social importance. Its find-
ings are based on extensive and systematic first-hand investigation, and are
presented in a form that is as readable as it is full of human intetest; and its
penetrating criticism leads up to a series of careful and constructive proposals
for reform. Indeed almost the only criticism to be made of it is that, inevit-
ably, it is very expensive; and that criticism, it is greatly to be hoped, will
be met by the publication of a cheaper and perhaps abbreviated edition.

But sad indeed is the story which Mr. Townsend has to tell. He and
his colleagues visited and interviewed inmates in 173 homes for the aged,
covering institutions of all types, large and small, privately financed or
Local Authority-owned. Naturally they found very marked differences
between one part of the country and another, but the bad alas ! seem generally
to have outweighed the good. Most distressing of all is the persistent
survival of the old workhouse building—still its old self even if its name
has been changed from “ Workhouse ” to * Part Il accommodation ”, and
even if work is no longer done there. The large old halls, the uncom-
promising hard backed chairs, the almost complete absence of personal
possessions—all these depressing features still survive; and to make matters
worse, miserably little progress has been made in replacing these mon-
strosities with smaller, civilised modern homes. Fifteen years have gone
by since Aneurin Bevan proclaimed categorically that * the workhouse is
to go 7, and the Ministry of Health took up the cry with the promise that
its place would be taken by “small comfortable Homes”, in which the old
“ master and inmate ** relationship would be replaced by “ one more nearly
approaching that of an hotel manager and his guests . Yet in the following
twelve years the number of beds in former workhouses. has been reduced
only from something between 39,000 and 40,000 to 35,000, 2 figure which
as late as 1960 still represented 51 per cent. of total Local Authority pro-
vision.

This is the ugliest part of the picture, and it occupies still far too much
of the canvas. At the same time both the physical and the mental climate
are changing slowly. Administration is gradually becoming less rigid and
the newer homes more commonly measure up to the standards of civilised
living. Mzr. Townsend, however, wants to go beyond measures designed
to improve the quality of communal homes, and to question the whole
assumption that the provision of more and better institutions should be the
only, or even the principal item, in future policy. Bundling old people
into institutions is too often simply a convenient device for forgetting their
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existence. Many, perhaps even most, of those who' are not seriously in-
capacitated might greatly prefer to live in their own homes, if suitable,
sheltered housing wete available. In support of this view Mr. Townsend
calls attention to the changing attitude towards other forms of long-stay
institutions such as mental hospitals, approved schools or children’s homes,
and to the contemporary emphasis upon ‘ community care ”’; but he adds
that, although we are gradually abandoning the nineteenth century belief
in * custodial care”, we have as yet found no adequate philosophy to put
in its place.

As the fashionable doctrine of the day, community care can perhaps be
overdone. But on the total failure of the irresponsible society to evolve
any acceptable philosophy in regard to its unfortunates and its misfits Mr.
Townsend is undoubtedly right. “ Out of sight out of mind ™ is still the
prevailing rule. Nevertheless it must not be overlooked that the proportion
of old people whose social and family contacts have become minimal is
by no means negligible, and that even with the most admirably designed
housing, household chores can become intolerably burdensome; nor can
regular visits from home helps and social workers remove the fear of being
struck with sudden illness during the long hours when nobody else is within
sight or call. Until really attractive and home-like institutions are available
for all who wish to make use of them, we shall not be in a position to judge
the genuine preferences of the aged for communal or independent living.

BarBARA WOOTTON.

Tue YugosLav LAW oN GENERAL ADMINISTRATIVE PROCEDURE: INSTITUTE
oF COMPARATIVE LAW, BELGRADE, 1961, [Szevens. 157 pp. 21s. 6d.]

Trrs book consists of a thirty-page introduction by Professor Lado Vavpetic
of the University of Ljubljana followed by a translation of the Law regulating
General Administrative Procedure which was published on 19 December
1956, and came into force on 19 Aptil 1957. The code here set out and,
on the whole, well translated, will be of considerable value to all those
interested in the administrative procedure of other countries.

The political philosophy of the Yugoslav Government, the ends which
the constitution seeks to achieve, and the economic and social attitudes which
have resulted from both that philosophy and those ends are well known
in this country. The particular interest of this code to lawyers and to
political scientists is the way in which the Yugoslav experiment seeks to
solve the universal problems of law, politics and the administrative process.

J. A. G. GRIFFITH.

Jeremy BentHAM, 1748-1792. By Mary P. Mack. [Heinemann. 482 pp.
42s.]

JerEmMY BENTHAM'S reputation has suffered from 2 notoriously bad literary
amanuensis and executor, as well as biographer, in Bowring. ~James Mill's
services as a publiciser of some of his doctrine, albeit necessary and valuable
as 2 means of propagating it, has set it for many in the narrower framework
of his more limited mind. It has been seriously handicapped by other facts
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too. The very immensity of his work, the product of some sixty years of
incessant activity, resulting not only in many printed volumes in several
languages but in a huge collection of manuscripts, many of them difficult
to decipher, has been enough to deter or overwhelm. It has also meant
that publication has been fragmentary. There are large omissions, owing
to which his doctrine as a whole has been setriously diminished and his real
contribution very inadequately assessed. Though these writings have
provided a rich source of inspiration, and many sections bave even found
their way into the Statute Book of this and other countries, the non-publica-
tion and consequent ignorance of much of them has resulted in serious
misinterpretation. Nor is it surprising that a further outcome of these
handicaps has been an accumulation of misinformed criticism. Bentham’s
habit of so often failing to complete 2 work enthusiastically undertaken, his
tendency to fly from the good to a better, and his frequent taking up of an
old theme and working it out more fully after the lapse of twenty or thirty
years—none of this has helped.

Mrs. Mack brings to her study of this great inventor in the field of
politics and administration, as well as of the law, a very thorough examina-
tion of the enormous material, a good knowledge of the historical back-
ground, social, economic and legal, enthusiasm for her subject, and a vivid
pen. Her work is likely to have a considerable influence upon subsequent
interpretation. It throws new light. It will do a good deal to rehabilitate
Bentham’s reputation, and will lead to its recovery from some at least of
the misguided criticism which has lessened it.

Perhaps the chief originality of this extremely valuable work lies in the
emphasis on the democratic character of Bentham’s theory and the con-
clusive evidence it adduces for the radicalism of his reforming mind as a
product of his own thinking, and as certainly attributable to him as a young
man no less than to him as the man who was nearing sixty when he first
met James Mill. This is a correction of the often-held view that it was
Mill who converted him from more middle-class or aristocratic political
leanings. His writings in this spirit had indeed been continuing for some-
thing like a quarter of a century before he met Mill. They have not seen
the light of day, partly no doubt owing to Bentham’s own weakness in
failing to organise publication himself, but, more important, because of
the fact that from 1790 onwards such writings certainly would fall within the
field of what the Government proclaimed to be “ criminal and seditious
writing ” in 1792, would have constituted breaches of similar prohibitive
legislation in succeeding years and might well have brought the force of
law down upon him. *The climactic change in his thought,” Mrs. Mack
claims, “ was his conversion to democracy in 1790 . Certainly he was
always an ardent admirer of the Anierican revolution, and constitution, as
well as of the French revolution. He had no fear of ““ the people ”. Al-
though he thought secutity a prime aim of the State, his basic philosophic
assumption was one of equality of claim, and he advocated gradual ex-
propriation of the wealthy as “ favouring equality without prejudice done to
security . His analysis of power laid great stress upon the importance of
privilege, economic, social and legal, as lying at its centre; although he
himself seems to have forgotten it when he returned to the same subject
in 1820, he spoke of “ sinister influence * already in an analysis made in 1790.
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His remedy for the abuse of power lay throughout in represeatative institu-
tions and parliamentary government. Although he regarded revolution
as necessary in France because of the rigidity of the Bourbon Monarchy’s
institutions, he thought that liberty was both better secured in England

and more capable of constitutional and peaceful enhancement, owing to the

greater social and legal elasticity of the English tradition.

Mzs. Mack’s literary biography of the first forty four years of Bentham’s
life covers the early influences, the development of his writing upon the
law, and his applications of the principle of utility in psychology and ethics,
as well as his “ voyages and discoveries ’, and his association with Lord
Shelburne and the world of politics. She lays great emphasis upon the fact
that he was a pragmatic thinker and practical philosopher. It was always
a principle with him that nothing should be pulled down unless a better
substitute could be presented at the same time.

As to his principle of utility ““ I had it from Epicurus, from Carneades,
from Horace, from Helvetius, from Beccaria . . . If it be denied me, I confess
I shall be altogether at a loss to prove it . . . nor shall I easily be brought to
think it necessary.” He was emphatic that “ the science of legislation is 2
practical science . Far from his producing an a priori “ fist principle ”
for general application, as critics have said, he defined science as not universal
laws but as “ memory and judgment applied in a systematic way ”. Genius
was a synonym for invention, 'The purpose of scientific study of all kinds
was to draw from increased knowledge, new advantages for the benefit of
mankind. His own application of this view of the nature of scientific activity
led him from his earlier tendency to criticise or attack individual officials, to
the examination and condemnation of institutions, and.to develop the prin-
ciple of individual responsibility and normative individualism as the found-
ation of his theory of democtacy; this stage he had certainly reached by 1790.

Bentham has often been attacked, both by followers and by critics, for
inadequacies in his psychology, and Mrs. Mack springs here quite effectively
to his defence. His excellencies in psychology, as she well points out, are
often “ buried among his legal analyses > as in his Rationale of Evidence
or are lost in unpublished work, more particularly those uncompleted works
which are full of instructive writing on the penal code and on sex.

Finally, that misinterpretation of Bentham which has led so many to
associate him with, and indeed to regard him as being the father of, laisseg
" faire is once more refuted, and well refuted, by Mrs. Mack. She writes:
“ He has often bzen named one of the fathers of /aissez faire, yet he fought
a never-ending war against it. His critics do not make the valuable dis-
tinction between internal or political and external or economic /aissez, faire.
Bentham was not the radical state interventionist in economics that he was
in other areas of social life because he felt that manufacturers knew more
about finance and industry than members of Parliament. And so they did.
The government in Bentham’s England had almost no fact-finding machinery
and most of the members of Parliament were ignorant dilettantes in eco-
nomics.” Bentham’s legislative experimentalism is the very antithesis of
laissez faire. 'The law he saw as an instrument of infinite possibility, as
holding society together, as having as its object “to afford steady and
permanent security to the interests of mankind.” His criticisms of the
actual operation of law and institutions were pragmatic, drawn from the
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observation of them in practice, and not least the operations of the Courts
of Justice which he watched in person as a student at the feet of Lord
Mansfield in the Court of King’s Bench. Both reform of the judicial system
and the conversion of the Parliamentary system into a truly representative
one were to be the means for bringing about that welfare state in which
the happiness of the community would be maximised—to use one of the
many terms with which he enriched the language of social science. Faced
with a primitive criminal code having the characteristics of brutality and vin-
dictiveness, his attention to reform at this level was a natural and necessary
preliminary, but only a preliminary, to improvements of 2 much wider and
more far-reaching character. Such improvements also found both their
source and their justification in his writings during the period which Mts.
Mack’s book covers, not less than in the succeeding forty years of his life.
H. R. G. GREAVEs.

Tuae NEw Rapicarism. By BRYAN MAGEE. [Secker and Warburg. 238 pp.
25s.]

In Mr. Magee’s view: “ Although the Labour Party is mainly a radical
party it contains 2 number of incompatible elements: it contains conservative
elements, class-war elements, authoritarian elements, Marxist elements, and
just plain cranks—to name only five,” His own attitude towards these groups
is one of unyielding hostility. In fact, he declares: “I am a Socialist. But
my really deep loyalty in politics is to the beliefs set out in this book, and my
loyalty to the Labour Party is subordinate to this. If the Labour Party
were to be irredeemably captured by any one of the five elements listed in
the previous paragraph I should leave it.”

His attitude to those whom he terms * opposition-minded Socialists
is no less scathing. Among them he “ can discern nine common motiva-
tions: (1) envy and resentment of people more fortunate than themselves,
(2) hatred of authority, (3) revenge, (4) anxiety, (5) guilt, (6) what has been
called “ aestheticism , (7) immaturity, (8) priggishness, and (9) the need
for a religion-substitute.”

Communists and Conservatives come off even worse. Both are “ essen-
tially nineteenth century ways of looking at things (they both happened to get
a shot in the arm in the nineteen-thirties)””. ‘The indictment of Communist
practice is well documented and, a welcome change, the critique of Marxist
theory is made by one who has read Marx, even though there is some con-
fusion on the relation between surplus value and capital accumulation. The
Conservatives are condemned, above all, for preserving the present class
structure (the category of class is retained, unlike those categories mentioned
above), to which are attributed the major ills of our country in a chapter .
entitled:  The Backwardness of Britain . Presumably on the grounds that
“by the use of Keynesian techniques capitalist economies seem able to
maintain full employment indefinitely ” no provision is made for another
“ shot in the arm > in the future. '

In effect, this book is an attempt by a libertarian empiricist to offer
solutions to our present problems, Although Mr. Magee strongly supports
the United Nations, large scale assistance to the under-developed countries,
and reform of the British legal system on such matters as capital punishment
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and homosexuality, his attitude is strictly one of treating each problem on
its own merits, and allowing for some flexibility in so doing. This is
demonstrated best by the fact that on the one hand he demands that: “ Every
parent should have a choice of different kinds of school for his children,”
whilst on the other he demands the end of the tripattite system in the state
education service and the incorporation of the independent schools in that
service. To every man his own Achilles heel; for this indeed contradicts
his own dictum that, far from the end justifying the means, * the way things
are done in a society matters more than what is done ”. ’ 8
Why, then, can the publishers fairly claim that this is an important book ?
Certainly it is not the type of book that will be widely read at trade union
branch and local Labour Party level. Neither does it contribute anything
new to political theory. Its importance is that it is an able stockpiling of
ammunition for those engaged in the internal struggles in the Labour
Movement. Although the author would protest, this reviewer, at least
believes it is a natural heir to the polemics conducted in the past by’ the Right,:
against the Left. Those who wish to see the Constitution of the Labour
Party re-written, a new image created, and a wider and more popular appeal
developed to broader sections of the electorate, will quite rightly give it an
enthusiastic welcome. Those who believe that there are such things as
una}tem]ale and fundamental Socialist principles, will react as violentl
against it as they have been violently attacked. ’
Supposing that the Labour Party adopted Mr. Magee’s position and that
the Conservatives, contrary to his opinion, sincerely attempted to carry
out their professed progressive opinions, where then would there be the
little gap between them into which Mr. Grimond’s cohorts could en-’
deavour to insert themselves?

K. W. WATKINS.

THE STATE AND THE FarMER. By P
ond Ui 251 m 300 y PETER SELF AND H. StoRrING. [Alfen

Mucn of this book, like its title, suggests that the farmer is n
principal person considered in the gf%)rmation of the State’s O:g’ig:ﬁiutr}:i
policies. Certainly, the National Farmers’ Union has for some years -been
speaking with the loudest voice in this field. And it is true that the Labour
Government adhered closely to the views put forward by the N.F.U.
It is clear enough that the Agricultural Workers’ Union has not yet had
rfr;uch _influence with any government. But the Country Landowners’
ssociation, keeping deliberately as quiet as possible to minimise antagonism
scored a notable victory over the tenant farmers in 1958 when the “opet;
;inxarkct principle was established as the basis on which arbitrators should
larglz:e‘;; xffll;:;n . Evf: 15;1"1 SStaﬂ';:n‘.?l Cripps made a special concession to ‘the
P o T nd agricultural land still gets preferential
Many state policies, like detating, are to the advantage
owners and farmers, and it is only s%und tactics for the lagndl(icll)so:g {::‘(ch
the propaganda in the hands of the farmers who command wider sympathy.
_The main achievement of the NLF.U. in recent years was the statutory
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entrenchment of subsidies and this is even more valuable to landowners
than to farmers. "

The abolition of the powers to remove inefficient landlords and farmers
was not wanted by anybody important in the countryside at all. It was
an expression of townee sentiment, stirred by judges and journalists, and
finding a ready response in all quarters of the House of Commons.

The N.E.U. are still allowed their Marketing Boards partly because these
are ineffective for the pressure and propaganda purposes for which the
N.F.U. wanted them.

Thete is a large and important overlapping membership which links these
two powerful pressure groups. The owner-occupying farmers now com-
prise three quarters of the membership of the Country Landownets’ Associa-
tion which, however, continues to be led mainly by larger landlords. But
the N.F.U. is led mainly by the larger owner-occupying farmers, who also
preponderate in the County Agricultural Committees in charge of much of
the Ministry’s administrative apparatus. So the leaders of the farmers are
the same people as make up the respectful rank and file of the landowners’
organisation.

The book is packed with interesting information from a wide range of
sources, arranged in an orderly, concise, yet readable manner. There is
some refreshing light on our constitutional ways, both in the detailed ac-
counts of the process of policy-formation on patticular topics, and in the last
chaptc;l a2 sensible distillation from the literature on pressure group politics

enerally.
8 ThisYbook should be useful to debaters on each side of most agricultural
controversies. It does not go very far on the Common Market question
because it is a record of facts, and, therefore, of the past, even though
mostly a fairly recent past, rather than the future.

But the perennial argument about nationalisation has already been a
dynamic factor in the history of agricultural politics. In the back of
everyone’s mind, it powerfully stimulated Government, farmers and land-
lords, for their different reasons, to work closely together and avoid con-
troversy during the early post-war years. The landowners trod very
warily indeed, while making great and successful efforts to expand their
Association and improve its efficiency. It was in 1949 that they adopted
their present name to distinguish themselves clearly from the urban land-
owners whose danger was more real. Meanwhile, fear of nationalisation
was employed with great effect to recruit owner-occupying farmers into
the landowners’ trade union. °

A comparison with Labour Party policies for urban land indicates that,
even if at some distant future date Labour actually came to the point of en-
acting a measure of public ownership of agricultural land, the owner-
occupied farms would be excluded, and as many tenant farmers as so
desired would have an opportunity to buy their farms before the remaining
tenanted land was placed under the administration of the County Councils or
glexh'zxips the County Agricultural Committees who so largely administer it

ready. ,

In these circumstances, it is a pity for Labout to continue losing almost
all the farmers’ and most other rural votes through a misunderstanding. This
might begin to be cleared up if the Party adopted, among its proposals for
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the nearer future, a policy for helping tenant farmers to buy the freeholds
of their farms (on the lines of the proposals for leasehold enfranchisement).
The proportion of farms in owner-occupation has already increased from
11 per cent in 1913 to about 40 per cent. And the Country Landowners’
Association itself has declared in favour of a broader diffusion of ownership
through tenants’ purchases of their holdings.
: T. C. Boyp.

JouN ANDERSON, VIsCOUNT WAVERLEY. By Joun W. WHEELER-BENNETT.
[Macmillan. 430 pp. 45s.]

THE story of Viscount Waverley’s life is a success story. His father kept
a stationer’s shop in Edinburgh; his mother was the daughter of an engineer,
who was of German extraction. John Anderson was given a good education
at George Watson’s College. He was brilliantly successful from the start.
He took every academic honour at school and at Edinburgh University. He
then took the Civil Service Examination and came out top of the list with
the second-highest total of marks ever obtained. No one has ever had a
more distinguished career in the British Civil Service. Beginning in the
Colonial Office, he was outstandingly successful there and in the Ministry
of Health, the Board of Inland Revenue, and the Home Office. In 1920
he went to Dublin Castle as Under-Secretary for Ireland and until 1922

practically was responsible for the government of Ireland at the most

difficult and dangerous time. In 1932 he was transformed from a great
Civil Servant into a great pro-consul, for he became Governor of Bengal,
again at 2 most difficult and dangerous time. Returning to England he
soared still higher into a new sphere. Elected to Parliament in 1938, he
became Lord Privy Seal the same year, Home Secretary in 1939, Lord
President of the Council in 1940 and Chancellor of the Exchequer in 1943.
Medals “ to stick in his coat ” were showered upon him and he ended with
the Order of Merit. He was twice married to two charming women and
was as happy in his domestic as he was successful in his public life.

There is no doubt that John Anderson was a first class Civil Servant, a
very good Governor of Bengal, an unusually good Home Secretary and
Chancellor of the Exchequer. Very few men have held so many different
offices so successfully. There is no mystery about the reasons for his
inordinate success. He was not in any way a * brilliant > man; he had no
touch of genius; he had little imagination and an exiguous, rather primitive
sense of humour. His understanding of the working of the mind and
heart of human beings (including himself) was limited. He was terribly
pompous and heavy on the hand, and slightly, and rather endearingly in
real life, ridiculous. But he was tremendously able; his ability was so tre-
mendous that it almost became in certain spheres of action genius. In
practical affairs he had a first class mind, a stupendous memory, iron nerves,
great courage both physical and mental, the rare characteristic of liking
responsibility. He was one of those many people who call themselves and

-think themselves Liberals, but are in fact fundamentally conservative, if
not reactionary, and are therefore in Britain universally trusted as respectable
and respected. Finally, he was personally, under his carapace of pomposity,

a very nice, simple minded man,
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The biography of 2 man with a character and career such as Anderson’s
ought to be of great interest and value, both psychologically and historically.
Sit John Wheeler-Bennett has only partially succeeded in doing justice to
his subject. He enables the reader to get some idea of Anderson’s character,
of his achievements, and of how he achieved them; his book is, up to a point,
amusing and interesting. But it has a good many lamentable and irritating
defects which have caused him to miss a great opportunity of writing a
first-class biography. First, Sir John suffers from a naivety, a curious
mixture of snobbery and pomposity, in face of royalty and all the upper tiers
of the Establishment. Thus when Anderson went to Buckingham Palace
to receive a medal to stick in his coat, Sir John writes: “ This event was
recorded by the King with characteristic brevity: Sir John Anderson (now
Governor of Bengal) came to luncheon and I gave him the |G.C.LE.
In effect, however, this laconic entry does less than justice to His Majesty’s
deep interest in the problems which Anderson was about to confront.”

Secondly, he has most of the faults of style of official biographers.
He is incorrigibly verbose; there are 430 pages in the book and it would
probably have been greatly improved if it had had only 320. The passage
about His Majesty, quoted above, is an example of useless verbosity. But
there is also a petpetual, purely verbal verbosity, due partly to pomposity
and partly to the unconscious belief that it is impressive to use not only
long words, but five words where one would suffice. Thus, to open the
book at random, you will find Chapter V beginning * The India into whose
service John Anderson was now called stood at the climacteric of her
constitutional development”. And after a paragraph of twelve lines, the
sense of which could easily have been conveyed in six, the second paragraph
begins with the inevitable cliché: “ Indian nationalism had drunk deeply of
the heady wine of ¢ self-determination”...”. Committees, we learn without
surprise, do not “ allow the grass to grow under their feet”, and when
Sir John has to make a not very original statement, he will preface it with:
“ It is not untrue to say that . . . . It is not untrue to say that the words
““ it is not untrue to say that > are always meaningless and unnecessary.

LeoNARD WoOOLF.

StaLiN AND THE FrRENCH Communist Party, 1941-47. By AvrreD ]J.
Rieser. [Columbia University Press, 363 pp. bibliography, index. 60s.]

MRr. Riebet’s book is quite evidently a Ph.D. thesis. It is a2 good thesis.
Unfortunately, however, it is not 2 good book, partly because of its many
irritating minor lapses, and partly because it fails to answer the questions
the author sets outto answer. Mr. Rieber has seven errors in his list of abbre-
viations, and is constantly deceived by “ false friends” in the French
vocabulary, giving literal translations of words like Zmportant, dventuel,
métallurgie, syndicat, éditenr, grandewr and so on. There are inaccurate or
misspelt names, like Bénoit Frachon, Debrli-Bridel, and J. Capocci, while
the département of Loir-et-Cher turns up more than once as Loire-et-Cher.
Errors of this kind make one hope that the author has been more careful
in his handling of fact and hypothesis than in his use of words.

Mr. Rieber’s aim is “ to compare the activities and policy statements of
(one of the) local Communist parties with those of the Soviet Union ”, in
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order to discover © whether Soviet war aims were limited to attaining
territorial security for the USSR in Eastern Europe ”, whether the Soviet
leaders * equated post-war security with frontier rectifications and friendly
relations with  capitalist countries ’, or with the destruction of all capitalist
states, the establishment of dictatorships of the proletariat everywhere—the
triumph of world revolution ”.  He has chosen France as his sample in this
matter, because of the size and strength of the French Communist Party,
the importance of France herself and the “ deep interest of the Soviet leaders
in strengthening its resistance to Hitler and in influencing its post-war
development . The period covered—from the Russian entry into the
war to the Soviet-bloc rejection of the Marshall Plan is intelligently chosen.

"The author divides this six-year period into five parts, and within each
one considers successively Soviet policy and French Communist policy.
The chapters on French Communist policy contain nothing new, but they
would in themselves have made an excellent work, about two-thirds the
length of this one, on French Communist policy in the period. The account
of the much discussed Communist activity in South-West France and in
Paris in June 44 is the fairest I know. Mr. Rieber believes, quite rightly
in my view, that there was no general attempt to seize power for the Com-
munist Party, and quotes the Central Committee of the party, in a statement
issued eight years later, in support of the view that this was because the
exclusive Communist (and Soviet) aim at this period was to defeat Hitler,
prevent de Gaulle from going Fascist and avoid what they saw (or claimed
later to have seen) as the risk of an alliance with Hitler and Japan against
the USSR.

The chapters on Soviet policy have some interesting quotations, not
previously known to this writer, but they add nothing at all to our knowledge
of Soviet policy. Still less, and more surprisingly, do they fulfil the major
purpose of Mt. Rieber’s study. We are taken through the story and re-
minded again of the many occasions on which Soviet declarations and
French Communist policy were in complete hatmony, as well as of the few
on which the French were slow to come into line (e.g. immediately after the
German invasion of Russia), or showed a difference of emphasis (as over the
satellite Peace Conference in Moscow in May, ’46), or were in open disagree-
ment (over the Ruhr in 1945-6 and at different times over the future of
Syria, Indo-China and Algeria). But although on each of these we get
some ad hor—and probably quite true—explanation of the divergence, we
get no assistance from them in completing the general picture of Soviet-
French Commurist Party relations. A spattering of quotations from the
Soviet press, eulogising French Communist Party activities in well worn
clichés, gets us nowhere. Quotations from Soviet doctrinal discussions
are more to the point, but there are too few of them to be helpful.

It is not surprising, therefore, that Mr. Rieber fails to answer the main
questions in the minds of students of this subject. What we want to kanow
is whether, on the many occasions on which the French Communist Party
slavishly followed the Moscow line, it did so of its own volition, or on the
basis of very general directives, or in response to precise instructions.
Whete there wete differences, we want to know whether Moscow allowed
Paris a free hand, or whether Paris insisted on taking its own line. Mr.
Rieber accepts that  both followed the same line of thought and action;
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they supported each other consistently and pushed aside their differences as
minor and unimportant.” He accepts from M. Pierre Hervé (probably a
good soutce, since his expulsion from the party) the view that * the general
line laid down by the Soviet press was a satisfactory guide to action ”’, and
that this explains the frequent perplexities of French Communists. This is
a new point and may well be true: most—perhaps all—of the facts could
be made to fit M. Hervé’s view. But as serious evidence it remains
inadequate. ‘

Still more surprising is Mr. Rieber’s conclusion. “From 1942 to 1947,
he writes,  the French Communists and the Soviet Union planned and
worked actively toward the ultimate establishment of a ¢ people’s demo-
cracy’ in France”. None of Mr. Rieber’s evidence supports this view,
unless by ““ultimate he means “ as soon as such a consummation was at the
same time possible and convenient to the Soviet Government ”—which is
only another way of saying that Russian Communism is Russian Communism.

No doubt world revolution was always Stalin’s ultimate goal, as it is
presumably still that of Khrushchev. One may also presume that, where
possible, local and shorter term problems were adjusted to fit them to the
main objective. But the general evidence suggests that, in the short period
discussed here, Stalin’s purpose was to ensure the security of the Soviet
Union, and the evidence given by Mr. Rieber suggests that French Com-
munist policy was—usually willingly—subordinated to that Soviet purpose,
the occasional differences being due either to French ignorance, or to
Russian acceptance of the need for local tactical adjustments, or—more
probably, in view of German Communist experiences in the pre-war and
Yugoslav in the post-war periods—to simple Soviet indifference to the
needs and wishes of Communist Parties outside the USSR, and the conse-
quent- occasional differences of adaptation.

The requirements of Soviet security varied, in Stalin’s view, according to
the geographical situation of the country concerned. Those already
occupied on VE day were either annexed or turned into satellites. Of the
remaining contiguous countries, East Germany was subjected more slowly,
Iran and Greece were saved by the resistance of non-Communist forces,
and Finland and Turkey by the probability of US intervention. But there
is not, and never was, any evidence that France was destined for similar
status, and Mr. Rieber himself suggests the reasons. With Western Ger-
many, the allied forces, and ultimately the atom bomb between her and the
Red Army, she could not be conquered. But a revolution was almost
equally risky, even if it succeeded, for her people had already shown their
capacity for resistance to alien rule, and they could get assistance from
Britain and the US, while Russia had no direct access to her coasts or land
frontiers.

In the circumstances, the French Communist Party was of use to Stalin
only so long as it stopped short of attempted revolution. Its value was a
nuisance value—sometimes very high—and for this purpose it was consis-
tently used, first against Hitler and then against the West; with a brief period
between the two (liberation to early 1947), when the advantage of having
Communists in the French Government may well have seemed overwhelm-
ing both to Moscow and to the French Communists themselves. Apart
from that, French Communists and their dozens of front organisations
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could and nearly always did support the Moscow propaganda line, which
was in itself useful. B )
There is no sign that the French Communist Party ever rebelled against
this role, and very little sign that it ever argued much with Moscow even
ontactics. (Mt. Rieber’s period ends nearly ten years before the emergence
of what Signor Togliatti, the Italian Communist leader, called “ poly-
centrism ). It was expendable and it knew it and believed it right that it
should be so, for the triumph of Communism was depeadent on the safety
of the Socialist motherland. Besides, Stalin knew best, and could make
life very uncomfortable, even outside Russia, for Communists who presumed
to think otherwise. 'This, surely, is the true account, and there is no gxng}c
instance in Mr. Rieber’s narrative of anything that does not accord with it.
W. Pickres.
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THE LONDON
GOVERNMENT BILL

THE London Government Bill which is now before Patliament pro-
vides an instructive example of the extent to which the existing system
of local government has become a vested interest. The present
structure of London government was set up in the 19th century and
it takes no account of the subsequent growth of the metropolis, the
advent of modern transport, and the needs of the public services. It
is therefore quite obsolete and unable to deal with the major problems
confronting the 8% million people who live in Greater London.
The Government decided to modernise the structure (outside the
sacred precincts of the Cityl) as part of a general reform of local
government areas and authorities envisaged by the Local Govern-
ment Act, 1958. The Greater London problem was referred to a
Royal Commission (the Herbert Commission) while the rest of England
was entrusted to the Local Government Commission. The Herbert
Commission produced a unanimous report which is one of the great
state documents of our time. It sprang from the conviction that local
government is good in itself if it is well adapted to the environment
and the conditions in which it operates. The Commission felt, how-
ever, that the present structure is not only failing to achieve many
essential aims but is not conducive to the health of representative
government. ‘The choice before local government in Greater London
was either abdication in favour of central government or reform. The
Commission came down strongly on the side of reform.

The Basis of Reform

The reform proposed by the Commission was essentially a projection
of the system now existing in the County of London to the whole of
Greater London. Thus in place of the medley collection of more than
100 counties, county boroughs, tion-county botoughs, metropolitan
boroughs and utban districts which now make up the patchwork
quilt of local government in London, they recommended a directly
elected Greater London Council and 52 London Boroughs of 100-
150,000 population range. The Greater London Council would be
responsible for matters of concern to the whole metropolis, while the
London Boroughs would be much stronger than the existing second-
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tier councils and would have a greatly extended range of functions,
including the health and welfare services.

The Government accepted the prmc1p1es of the report but have
departed from the proposals in certain respects. They consider that
the London Boroughs should be larger than those the Commission
recommended, and the Bill provides for 32 Boroughs with populations
- of between 170,000 and 340,000: an average of 250,000. Second,
while the Boroughs outside the present County of London will
become local education authorities, it was thought necessary to pre-
serve the existing education service inside the county for at least a
transitional period. So the Greater London Council, acting by means
of a special committee drawing members from inner London, will
administer the Inner London Education Area until 1970, when the
Minister of Education will review the educational arrangements in
this area to see whether the inner London Boroughs should participate,
and if so to what extent. A third divergence was the exclusion of
several peripheral areas, chiefly in Surrey, which has reduced the
Greater London of the Bill by a third of a million population and more
than 80,000 acres. There was no rational justification for this exclu-
sion: it was done to propitiate the county councils concerned.

The London Bill has some serious defects which could and should
be rectified—we mention these below—but it is nevertheless a measure
of genuine reform which may in due course produce great improve-
ments in the planning and municipal government of the metropolis.
For the first time the problems of Greater London will be considered
by a body having authority over the whole area.

The Defenders of the Status Quo

Yet the measure and the proposals in the White Paper and the Herbert
Report which preceded it, have been attacked from all sides as though
they were the demented proposals of 2 madman. Lord Morrison set
the tone for much of what followed by saying that the proposal for a
Greater London Council is neither local government nor London
government, thereby going back on much more far-reaching proposals
for a regional council to cover all the Home Counties and mcludmg
Southend, Margate, Ramsgate and Brighton which he had made in
giving evidence to an earlier Royal Commission. Subsequently Lord
Morrison denounced the measure as a Tory plot to get Labour out
of power in London; and this line of argument was adopted by many
Labour members of the L.C.C. and Labour M.P.s. The County
Councils which will be abolished (like Middlesex) or severed (like
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Kent, Essex and Surrey) have opposed the Bill on the ground that
it will disrupt an excellent system of local government without any
compensating advantages. Individual local authorities which will
be merged with others have persuaded their M.P.s to oppose the Bill—
Sir Cyril Black, M.P., a former Mayor of Wimbledon, has not allowed
his allegiance to the Conservative Party to stand in the way of his
opposition to the Bill. Some boroughs have sent their Mayors and
other spokesmen to Westminster to petition against the Bill. ‘The
London teachers, the architects, the doctors, the magistrates of
juvenile courts, social welfare workers and other professional groups
have all deplored and denounced the-measure as an unrmngated evil.
L.C.C. Councillors and Aldermen have almost wept in pubhc at the
spectacle of their life’s work being brought down in ruins by an
irresponsible act of vandalism.

These groups consist either of public spirited persons who in many
cases have been devoting themselves for years to unpaid work on
council or committees, or honest and competent officers with pro-
fessional qualifications. The curious thing is that public service of
this kind can make otherwise reasonable men and women so blind
to the fundamental defects of the organisation which they serve—
defects which no personal effort can overcome—and so emotionally
involved in the perpetuation of obsolete institutions, that they are
unable to see any merit or hope in changes of any kind. They have
become adherents to the divine right of things as they are.

The London Labour Party’s Attitude
The attitude of the London Labour Party is intelligible though short-

'sighted. The party has been in power at London County Hall for

29 years; and the retention of power has become an end in itself,
irrespective of any wider consideration. ‘The party leaders apparently
lack faith in their ability to gain a majority of seats,on the Greater
London Council, though there is no reason why with courage and
imagination they should not do so. The Labour Party’s defensive
attitude to the whole question of Greater London was shown by the
evidence of the L.C.C. to the Herbert Commission. The Council’s
representatives denied that there were any problems at all in the
metropolis requiring interference by a royal commission or the central
government! The Conservatives (who are called Municipal Reformers)
on the L.C.C. presented a radical view to the Commission and have
consistently supported the changes embodied in the Bill.
InParliament the Labour Party has opposed the London Government
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Bill on the ground that the proposed changes will have a dis-
turbing effect on the existing services. This is 2 normal consetvative
reaction to any change in any sphere of life; and it.is not an appropriate
attitude for a party which is preparing for a general election and
desires to project an image of itself as the party of progress, of dynam-
ism, of anti-establishment, of responding to contemporary needs, of
being the opponents of vested interests, of being guided all the time
by a concern for the people’s welfare.

It is unlikely that the ordinary citizen of Greater London is deeply
attached to the local government structure which now exists, but this
is not a point on which any considerable amount of positive evidence
exists. We can assume, however, that few votes are likely to be
lost—and fewer still to be won—by the action of the Government in
laying hands on the ramshackle structure of the metropolis.

Defects of the Bill

To turn to the Bill itself. Its main defects lie either in the inadequate
powers given to the Greater London Council or the excessive supet-
visoty powers conferred on central departments. These are pat-
ticularly noticeable in the spheres of planning, development, housing,
traffic and highways—all of them fields in which the case for a metro-
politan-wide representative and executive body is strongest.

Let us first consider the provisions relating to highways, traffic
management and public transport. The Bill places a duty on the
Greater London Council to ensure the expeditious, convenient and
safe movement of motor traffic and pedestrians, and the provision of
suita.ble and adequate parking facilities. But numerous powers
required to carry out these purposes are conferred both on the Council
and on the Minister of Transport, e.g., trying out experimental traffic
schemes, regulating traffic signs, ordering bollards or other obstructions
to be placed or r=moved, and the designation of parking places, Again
the Minister may direct the Council to make an order for a specified
purpose concerning traffic control and he can equally prohibit them
from making or bring into force an order relating to specified matters.
Nor may T.hc Greater London Council exercise powers in relation to
the provision of parking places except with the consent of the Borough
concerned or the Ministry of Transport. ‘The dual control envisaged
by provisions of this kind will result in a dispersal of responsibility
and will prevent the Greater London Council from achieving the
objects of the Bill to the fullest possible extent.

The classification of roads is highly unsatisfactory. Trunk roads,
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which come directly under the Ministry, do not at present exist in
the County of London but they will do so when the Bill becomes law.
A new dlass of “ metropolitan ” roads is created and these will be the
responsibility of the Greater London Council, Here again there is
duplication of function and a failure to concentrate power and respon-
sibility in the Greater London Council, where it should lie.

The provision of highways and traffic regulations are closely
related to public transport services. The latter come under London
Transport. There is no provision for consultation berween this body

" and the Greater London Council.

The Minister of Transport’s excessive powers were rightly
challenged by the Opposition in the Committee Stage of the Bill on
the floor of the House; but the Minister refused to amend the Bill
beyond a meaningless change in the form of words which will make no
difference in practice.

The Minister of Transport’s insistence on acquiring duplicate and
over-riding powers is particularly obnoxious because his is one of the
weakest Departments of the Central Government. The Ministry is
responsible for railways, roads and ports; and it has a very pootr
record of achievement since the war in sespect of all of them. It
is difficult to see why the Ministry of Transport should make a better
job of the highway and traffic problem in the metropolis than the
Greater London Council.

The statement often made from the Treasury benches is that the
Minister has no intention of using the over-riding powers ot powers
in default for which he asks; he merely wants to have them in reserve
in case of need. The essential point is, however, that the existence of
such powers can and does have a profound effect on the relations
between the Central Government and local authorities. The latter
cease to be partners in common tasks and become subordinates. In
a country as civilised and cosy as Britain, where threats ate never made
and power is seldom openly used, it is unnecessary’ for the Central
Government to assert its authority by blatant means. Everyone
round the table knows where the last word lies and the local authorities
quietly sink into a position of subordination.

In planning there is also duplication, though of a different kind.
The Greater London Council is the planning body for the whole
metropolis and the Borough Councils are local planning authorities
in respect of their own areas. Although the Royal Commission urged
that the Boroughs should exetcise planning control functions, neither
they nor anyone else contemplated they would become full planning
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authorities in their own right. Even in respect of the crucially im-
portant central area, for which the Greater London Council should
be the planning authority for all purposes, nothing is done in the
Bill beyond allowing the Minister of Housing and Local Government
to confer such powers by regulation. The Bill as at present drafted
will introduce unnecessary complexity and proctastination into the
planning of the metropolis.

Housing and Develepment

In the realm of development the Bill is an improvement on the Herbert
Report; but here, as elsewhere, the power of the Greater London
Council to initiate or participate in development depends on the agree-
ment of the Borough(s) concerned or the permission of the Minister.
It is absurd that this great new metropolitan authority should have no
such power in its own right.

*4A similar arrangement is laid down in regard to housing within
Greater London. At present in the County of London the L.C.C.
and the Metropolitan Borough Councils have concurrent housing
powers, and this system has worked exceedingly well. Only in regard
to overspill housing outside Greater London is the Greater London
authority given exclusive power under the Bill.

The Winds of Change Blow Not in the City

Elsewhere in this issue we publish an article on the exclusion of the
City Corporation from the reform of London Government. We
fully endorse the criticism of the Bill in this respect which has come
from several quarters. One day the City Corporation will be forced
to share it pageantry, its traditions and its wealth; but this will not
happen so long as the Prime Minister of the day attends the Lord
Mayor’s Banquet. Perhaps Mr. Wilson, if he should become Prime
Minister, will set a new example in this respect.
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FOREIGN AFFAIRS, THE PUBLIC
INTEREST AND THE RIGHT
TO KNOW

D. C. WATT

THE recent publication of Lord Avon’s memoirs, with their copious
quotations from Foreign Office dispatches and memoranda prepared
for the Cabinet, has raised again the question of public access to t.hc
recotds of Britain’s recent past.  “ Former ministers and retired service
officers ”’, as Dr. Charles Wilson of Jesus College, Cambridge, pointed
out in a letter published in The Times of 19 Noyember 1962, “ are free
to publish and interpret documents and pohcx statements not pre-
viously revealed. Journalists and other writers are apparently
accorded similar privileges, when it is convenient to the department
concerned that this should be done . . . Professional historians are
governed by quite different rules. They have accepted a principle
reached by a committee of historians and civil servants that research
should be restricted to official documents not less than fifty years c?ld:.”
Dr. Wilson’s letter was strongly supported by his colleague of Ttl{llty
College, Cambridge, Dr. Kitson Clark, who pointed out that The Tinses
had itself based its leading article of 19 November squarely ...o0n
the ex parfe statements of one of the main actors in certain highly
controversial transactions ”, (i.e. Lord Avon himself).

The Fifty-Year Rule Challenge

The dissatisfactions voiced by these and other historians were taken
up the same month by Mr. Michael Foot and Dame Irene Ward ?md
again by Mr. Shinwell in questions put in Parliament to the Prime
Minister. They earned only a repetition of the traditional ofﬁm.al
doctrine on access to official papers. Access to official papers within
fifty years of the date of their creation would lead Ministets to * begin
to write minutes not so much to deal with the occasions and problems
they had to deal with but with a view to the record.” Public'atfif)n of
Cabinet papers ““ would tend to destroy the collective responsﬂn!lty of
the Cabinet and have the great disadvantage of making public the
advice given by officials to ministers.” Finally, * there is o great

*The author is Lecturer in International History at the London School of Economics
and Political Science.
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demand ” for a revision of the Fifty-year Rule. These were the
Prime Minister’s words as reported in The Times.

The fact that it was the publication of Lord Avon’s memoirs which
gave rise to this latest outburst of dissatisfaction with the restrictions
on public knowledge of past governmental policy is unfortunate. The
letters to the press and questions in Parliament quoted above have
tended inevitably to give the impression of a small body of disgruntled
academics, complaining with infantile petulance that Lord Avon was
being unfairly accorded privileges denied to them. But the matter
cannot be allowed to rest there or to be discussed in these terms. In
a turnover article in The Times of 19 June 1962, Mr. H. G. Nicholas of
the University of Oxford was allowed to present some of the widet
issues involved. ‘The Fifty-year Rule, he pointed out, always allowed
the foreign historian to have © first say ”. In the matter of British
Foreign Office papers it was otiginally laid down “ in the heyday of
triumphantly successful isolationism, when British relied on no allies,
when her foreign policy could be determined and its secrets guarded
by almost exclusive reference to her own interests and motivations.”
Yet today Britain is a member of an alliance system whose major
figure is a country ““ with a passionate belief in the virtues of publicity .
The consequence was, he pointed out, that despite all the precautions
taken under the Fifty-year Rule and the other machinery designed to
restrict public knowledge and inhibit public discussion in Britain of
the actual processes of governmental decision-making in particular
instances, there was always a full American account of international
events in which Britain had taken part, which inevitably shed a flood
of light on British policy, if it did not often distort it. On many of
the major issues in British foreign policy, the foreign historian can
establish a version of events which it may take generations to eradicate
from the public mind. He could well have added that the same applied
to the processes of “ decolonisation . The versions of how Ghana
and Nigeria were accorded their independence now current in those
countries bear little or no relation to the actual facts. Yet no attempt
is made whatever on this side to counter them by commissioning an
official history. '

The Role of the Historian in Society

The truth is that these complaints, these dissatisfactions, are not purely
and solely those of professional historians. Even if they were, to
dismiss them as the edginesses of mete academics is to ignore the role
of the historian in society as a whole. The historian is among other
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things the custodian of the national memory. It is his responsibility
to see that memory is kept as free as possible from the distortions of
distance in time from the events temembered, of imperfect or biased
recollection, ot of prejudice ot ignorance. The recent past, by a
curious paradox, is far more subject to these distorfions, since 1t'is
much more often appealed to in current controversy. But the his-
torian is not only the custodian of the memories of the nation, but the
instructor of the new citizens only emerging into adulthood. He has
to equip them so far as is possible with the memories of their fathers.
Today’s new citizens, after all, were only entering school as Japan
was defeated and the first atom bomb dropped.

No amount of official restrictions can prevent histories of the
recent past being written. They can only secure that they are l?adly
and inaccurately written.  If respect for evidence inhibits professional
histotians or laymen with an equal respect for the objective truth from
undertaking this work, it will be done by those who have an intetest
in establishing alternative versions of events, favourable to their own
reputation or to their own economic or political purposes. The less
accurate information available, the more scope will be given to rumour,
gossip, invention and biased deduction. The spate of accounts of the
Suez operations, or the recent tevelations of the Vassal tribunal as to
the considerations which lead journalists to represent intelligent
hypothesis as established fact, show how easy it is for a particular
version to obtain wide popular currency and illustrate the processes
by which it achieves this.

Throttling the Flow of Information

But the restrictions imposed on historians by the Fifty-year Rule are
only one facet of the gradual throttling of the flow of information to
the public on the background of British foreign policy which has
taken place over the last five decades. Ia their review of the diplo-
matic blue books of the nineteenth century, Professors Temperley and
Penson pointed to the paradox that as Parliament grew more representa-
tive of the people, so it came to be accorded less and less information
about the foreign affairs of the nation whose interests it guarded. This
process has continued and is continuing. In the inter-war years only
a very few diplomatic blue books were published, the last being Eden’s
account of the efforts to achieve a European settlement torpedoed by
the German reoccupation of the Rhineland. Since 1939, apatt from
the almost obligatory account of Britain’s entry in to the Second
World war, no diplomatic blue book whatever has been published.
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Crises have come and crises gone, Berlin, Palestine, Korea, Indo-
China, the defeat of E.D.C., Suez, Cyprus, the Congo, Cuba, the end
of the Common Market negotiations. The amount of information
vouchsafed to the British public as to the formulation of British policy
on each of these issues, and its conduct during the ensuing crises, is
" infinitesimal, by contrast with the detailed publication of diplomatic
dispatches which would have been mote or less de rigear a century ago.

Increasing Interest in Foreign Affairs

* Yet there is nothing tosuggest that the public’s demand for information
on current and recent foreign affaits has in any way diminished over the
same period. ‘The educated public of today, the public which, to use
a theatrical metaphor, occupies the stalls rather than the gallery, is as
active and as vocal as ever. No doubt those who enjoy it can easily
depict the mass of the British public as sunk in the intellectual morasses
of the affluent society, sustained only by the sex and sports pages of the
popular press and the inanities of commercial television. But the
success of the news-magazine programmes such as Panorama ot
Tonight on B.B.C.’s television does not accord with this picture, nor
does the growth in the class of professional commentator, or “ news

analyst ” as the Americans would call him, to whom these and other’

popular media turn to explain or expound some new turn in public
affairs. This class itself cannot but be an avid consumer of information
on British foreign policy, on its actual formulation and the considera-
tions which underlie that process.

If there can be doubt as to the public demand for information on
cuzrent and recent public affairs, there can be no doubt as to the growth
in the historians’ demands for information on the recent and less recent
past. Coutses on recent international history, on international rela-
tions or on international politics are now taught in the majority of
British universities as integral parts of courses leading to degrees in
arts or the social sciences. The universities’ demand for specialists
in these fields has grown fout-fold in the past fifteen years, and is
becoming increasingly difficult to supply. A growing market for
specialist studies, articles, monographs, and text books exists in these
subjects, one, it may be said, largely unexploited as yet by any but
a handful of the most enterprising publishers. One wonders in the
light of these facts how the Prime Minister can maintain that there is
no demand for a revision of the Fifty-year Rule;? save only that the

! There is even a great deal of work in this field done in the University of Oxford, of
which he is the Chancellor! :
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historians’ demands, such as that voiced at the recent history group of
the Anglo-American historical conference held in July 1962 at the
Institute of Historical Research in London, pass unreported in the press.

Moreover, all these demands are really part and parcel of the same
demand from the same market. “ Academic” or  professional ”
histotians do not write on the recent past only for their students, not
are their books only read by and noticed by the closed coteries of
Academe. Public discussion of current and recent foreign affairs
draws in Britain on a wide range of sources of information and the
institutions through which such discussions takes place are part ?f an
integrated society wheté academic ghettos and intellectuz}l apartheid are
the exception rather than the rule. The recent public debates on
Britain’s application for entry into the Common Market well illustrate
the range of these institutions. The serious daily press, the weeklies,
monthlies and quarterlies have cartied a range of articles 'and corre-
spondence. Evening dinner-discussions in clubland and in the City
have heard in turn the leading academic protagonists and antagonists
on the issue, questioned them in detail, and debated thfz qucstiom?,
openly after the speeches were over, privately thereafter in the tradi-
tional off-duty meeting-places affected by their members. The quasi-
academic institutes such as Chatham House, the Royal Commonwealth

- Society ot the Royal United Services Institute have run lectures and

debates on the implications and desirability of each kind of association.
Pamphlets, hard-cover books and papet-backs have flooded the book-
stalls and bookshops. And from these the opinions and analyses, at
whatever level of academic abstraction they were made, have been
funnelled back to the public through the book review columns of the
serious press. There has been a constant circulation of ideas, and a
constant feed-back, aided by institutions such as P.E.P., the research
machines of the political parties and the party ginger-groups ”,
such as the Bow Group or the Fabian Society, to name only ‘two.
The trade union journals have taken the matter up, aided by the
B.B.C. and LT.V. television news programmes and the radio. The
matket for information, for ideas and proposals has been at its most
greedy, its most demanding. How has it been fed?

Official Obscutantism

An examination of the press of the last eighteen months shows that it
has been fed largely from outside the official machinery for supplying
information on official policy to the public.  Statements as to Fhe
reasoning which led the Cabinet to reverse its original stand of position
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to the E.E.C. in the summer of 1961 have been sparing in number
and very general in character. No indication whatever has been given
either as to the representations made to Britain by other governments
or the estimates made and assurances received by Britain’s representa-
tives as to the chances of Britain’s application to join being crowned
with success. Not that the machinery has been inactive, far from it.
But it has been as unwilling as ever to supply the direct detailed evidence
on which its statements are based; and as inclined as ever to prefer the
unofficial statement which can be disavowed to the diplomatic dispatch
or public statement which can be challenged.

The main elements in this machinery are eight in number. Firstly,
there is the ministerial statement to Parliament. With a few exceptions,
such as Lord Lansdowne’s account of his Congo mission in the days
preceeding Mr. Hammerskjold’s death, these have become decreasingly
candid on matters of detail. Next come the papers laid before Parlia-
ment, the Blue Books and the White Papers. The first of these has
disappeared from public usage. The second continues to proliferate.
But their main role is to republish, under official sanction, the texts
of treaties, internationally-agreed statements, agreements and the like
already made public. Thirdly, there is the Ministerial statement out-
side Parliament, the reporting of which depends both on the journalists
in attendance and the editorial staff of the newspapers employing them.
They ate rarely collected or republished as originally given. Fourthly,
there are the publications of the Central Office of Information, handbook
surveys written for low fees by freelance writers or by their own staff,
usually without benefit of any sight of Foreign Office papers or print.

~ These are at least all public, in the sense that the public can get
direct access ot at least access at oné remove to the source of the
information. Three of the remaining four sources are not. ‘The first
is the press conference and briefing of journalists by the Foreign Office
at home or by whoever is the appropriate authority on a British
delegation, embassy or legation abroad. These conferences are
rarely public. Indeed it is notorious that, at the Foreign Office, there
is an extra and more intimate briefing session than that provided for
the bulk of the press, reserved for the representatives of The Times
and the B.B.C. 'The second is the deliberate “leak’, direct ot indirect,
to a selected journalist, a mechanism much practised in defence matters.
A recent study of J. L. Garvin has shown how his famous campaign
on naval construction against the Liberal government of 1906-1914
was fed entirely by the First Sea Lord, “ Jackie ” Fisher. The third
source, akin to the first, is the activity of the ministerial Public Relations

126

FOREIGN AFFAIRS, PUBLIC INTEREST, RIGHT TO KNOW

Officer, an activity on which the most curious comment made was the
resignation of Mr. William Clarke, who occupied the post of Public
Relations Officer to Sir Anthony Eden, at the time of the Suez crisis.

The last soutce of public information on recent matters is the
official history, of which there are three kinds: those sponsored by the
Cabinet Office, and written by academic historians seconded from their
academic posts; those sponsored by the Ministry of Information or
similar institutions and written by well-known writers or journalists;
and those sponsored by individual branches of the armed services,
written by members of their historical sections, mainly if not entirely
from the standpoint of the setvice concerned.?

The single factor which unites all these forms of information is that
control of what is said remains in the hands of the authorities; and that
the blanket claim that they are guided by “ the public interest ” in
deciding what may or may not be revealed cannot absolve them from
the suspicion that they see information itself as a weapon, less to
control the matter of debate, be it said, than to inhibit its manner.?
Yet the latter cannot be achieved without the former.

They have been aided in this by the permissive nature of the legisla-
tion affecting the flow to the public of official information on current
and recent public affairs. This legislation is embodied principally in
the Official Secrets Acts of 1911 and 1920, and in the Public Records
Acts of 1958, The Act of 1911 was principally designed to prohibit
military espionage, and concerns itself in detail with sketches, plans,
models, articles, notes, documents or information relating to prohibited
places, which are * calculated to be, or might be, or are intended to
be directly or indirectly useful to an enemy . But it does allow by
implication for the communication in confidence of such information
to a private individual by some one in government service, since it
includes a clause (Atticle 2, paragraph 2) penalizing such an individual
if he should pass such information on to a third person, and it allows
for such communication if the person concerned is “acting under
lawful authority . : ’

The Act of 1920 was designed to close loopholes in the 1911 Act.
Its most relevant clause is that which deals with the retention of any
official document by an individual “ when he has no right to retain
it or when it is contrary to his duty to retain it ”, but continues to
relate this solely to “ purposes prejudicial to the safety and interests

% There are also the publications of Foreign Office papets in Documents on Foreign Policy,
1919-1939 dealt with below. A
® This applies least of all to the Cabinet Office histories: but even here, though ideas

and occasionally personalities in political positions have been violently criticised, per-
sonalities in civil service positions have not.
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of the State ”.  Since a simple statement that action in communicating
information to a member of the public is “ prejudicial to the safety
of the state ” can be made by a servant of the State without challenge
in an English Court of Law, this statement is of interest principally in
that it retains in the hands of officialdom the control over publication,
resetving considerable punitive powers to them to enforce this.
Publication as such is not prohibited—providing only that officialdom
be the judge of whether to publish or not.

The Lord Chancellot’s Powers

Turning from this to the Public Records Act of 1958, the same per-
missive note may be found. The Act defined the nature of public
tecords, and provided for their care, weeding and transfer to the
Public Record Office. It set up an Advisory Council, on which a
" number of distinguished historians serve under the Chairmanship of
the Master of the Rolls, to advise on the care and publication of
tecords. And it placed the whole under the patliamentary and
departmental responsibility of the Lotrd Chancellor. As to access, it
laid down that the public records * shall not be available for public
inspection until they have been in existence for fifty years or such other
period, either longer or shorter, as the Lord Chancellor may . . . for the
time being prescribe 7. The Act was intended principally to standar-
dise the treatment of departmental records, and to end a state of affairs
where individual departments were still clinging, presumably ““in the
public interest ”, to records dating back to the middle of the eighteenth
century. But it is still largely permissive as affects the decisions of
individual departments as what to release to and what to restrict from
public access—and few can come up to the standards of the Foreign
Office. Its other major historical effect was to open the papers of the
Committee of Imperial Defence, and, in principle, once the fifty-year
period is passed, the Cabinet Office papers, to prevent the disclosure
of whose secrets strenuous efforts were then in progress, even including
the withdrawal rrom the public domain of papers previously open to
public inspection. It retained, however, the permissive element, as
the quotation made above illustrates. Information, records, can be
declassified earlier than 50 years, or remain classified well beyond them.
The general effect however is, to quote Mr. H. G. Nicholas again,

“to confine free enquiry . . . to the dangerous topicalities of the
Haldane mission of 1912,
Secrecy Defended

The principal defence of the practice enshrined in the Public Records
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Act of not opening papers until fifty years from the date of their
creation is, in the words of the Committee on Departmental Records
set up in 1953 under Sir James Grigg, that the quality of “ unself-
consciousness . . . so important a feature of archives from an historian’s
point of view . . . would be likely to be impaired if an official knew
that what he wrote would be available for public inspection during
his life time.”* 'To put this argument more cotrectly would be to say
that if officials felt that their words would be placed in the public
domain during their life-time they would no longer advise ministers
honestly, but would be guided always by the feeling that some one was
watching over their shoulder or listening to their conversation, Every
minute would be written less for ministerial guidance than for the
approval of posterity. The “public interest ™ would suffer as the
efficiency of the Civil and Foreign Services became impaired.

Hitherto this consideration has been allowed to override all others.
The protection of the freedom of debate within the machinery of the
Cabinet and the administration is cleatly of considerable importance
in the British system. But so too is the possibility of free and informed
debate among the British public. On things not British this debate
is more “informed ” than it was. But the flow of information on
British foreign policy has diminished to a mere trickle. Much of
this has been the result of the latent distrust which those in authority
in Britain display towards the public generally. But much, too, is
the product of the war and cold-war atmosphere of the last decades.
The contrast with the informed discussion of foreign policy in the
United States, and the considetable reservoir of lay talent on which

" each new incoming Administration seems, as a result, to be able to

call, is very striking.

The Disadvantages of Concealment

The effects of the cutrent practice in Britain are much more deletetious
than is normally recognised. The characteristics of public discussion
of internal affairs in Britain in the 1950s are a tigidity of outlook and
concept, a slowness to adjust to“changes in Britain’s wotld position
and freedom of action. ‘The concepts most prevalent ate all borrowed
from the debates of the inter-war years or drawn on their alleged
“lessons ”. Illusion and misinformation abound. The lack of a
coherent intellectual debate on British defence policy, before the
foundation of the Institute of Strategic Studies, is particularly striking.

4 Cmd. 9163 (1954), paragraph 153,
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An histotian concentrating on the study of the recent past is con~
fronted continuously with populat misteadings of that history, and
-with discussions of current affairs based on such misreadings. The
development of new ideas s painfully limited and slow, the apprecia-
tion of foreign news reports limited and obstructed by the rigidity
of public misconception.

But the effects on Britain’s position in the world are still worse. The
ignorance of Britain’s true position and manner of approach to her
problems often encountered abroad, even among learned and pro-
fessional students of Britain, is very striking. Much more striking
however, is the way in which prejudiced and one-sided versions of
events in which Britain was involved, based on non-British sources,
become current;® and once such currency is achieved, subsequent
publication of the British version can never entirely catch up with
them. The versions of the Anglo-Arab agreements of 1915 published
from Arab sources before 1939% played a major part in convincing
Arab nationalists in that period, that Britain’s attitude to their aspira-
tions was duplicitous and insincere. The effects have dogged Anglo-
Atrab relations ever since. The consequence of the versions of their
achievement of independence now current in Ghana and Nigeria may
effect adversely the relations between those countries and Britain for
a generation or more. Even outside these specific instances, the
general effects of the present practice are most deleterious. If Britain’s
real strengths and weaknesses and the motives behind her policy are
not appreciated, her achievements will never be propetly appreciated
abroad, her motives will be persistently misunderstood and the choices
of action available to her will be misinterpreted. One cannot of
course prevent those with basic Anglophobe prejudices from exercising
them in public comment on Britain’s actions. But the present situation

deptives our friends abroad of material with which to counter such

prejudices, and drives the genuinely neutral and objective observer
willy-nilly to accept, even if only provisionally, the versions put about
by more interested parties.

5 In the 1920s, a selection of the German diplomatic archives were published, as part of
a calculated move to call into question the clauses of Versailles attributing responsibility
for the outbreak of war in 1914 to Germany. They wete answered by a similar publication
of British and French diplomatic papers. Yet recently a senior American historian re-
marked that nothing which had appeared since the German publication had altered the
view of that petiod he had then formed—a remarkable indication of the rewards to Germany
of being first in the field. The role the revisionist interpretation of the origins of the 1914-18
war played in the recrudescence of American isolationism in the 1930s 1s well known.

® The British texts were published by the British government in 1939 after the Palestine
Round Table Conference in a vain effort to counter those effects.
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The ¢ Public Interest > Myth

" The issues, as has been argued, have been greatly obscured by the

interjection of two basically irrelevant considerations: the protection of
the anonymity of civil servants, and the internal disagreements within
the historical profession as to the possibility of achieving objectivity
in the study of the recent past. The one has been erected as an
absolute bartier to any change in the present system. The other is
essentially irrelevant to this debate, since it affects only the status in
the eyes of the historical profession of the work actually done. It
does not prevent either the work being done or such work making on
public opinion an impression, which may be tendentious, one-sided
and contrary to the national interest. To quote Dr. Wilson again:
“ The historical profession fully realizes the inconvenience to 2 depart-
ment of uncontrolled or irresponsible invasion of the time and atteation
of busy administrators. But the arguments of the “ public interest
that ate put forward to obstruct the setious search for the truth are
simply dishonest and unworthy . . . The problem is being dealt with
at present on a basis of administrative convenience, not of the public
interest in any real sense.”

The problem then is to find ways and means to protect what is felt
so desirable to protect, the “ unselfconsciousness > of civil servants,
and the unfettered workings of the Cabinet.? The need is to reverse
a process which has been getting steadily worse, not better, as the flow
of information to the public is increasingly more and more curtailed
in the ironical name of the *“ public interest”. The authorities have so
far set their faces tesolutely against any impartial enquiry into the
present system. Moreover they have always separated the demands
for a relaxation of the restrictions on studies of the recent past from
demands for more information on the formulation of British policy
on the issues of the moment; though one and the same blanket answer—
the “ public interest ”’—covers both.

One can, however, divide the period of lay ignorance within the
fifty years established by the Public Records Act into five periods.
Firstly there is the period between 1913 and 1919 which at the
present rate of progress may not ‘be entirely open to research until
1969, even provided departments do not plead the “ public intetest ”

7 One may suspect that these arguments are bogeys. No Civil Servant can be 100 per
fhegthgtinst:u)ﬁs‘o' the eye of posterity, nor does the present system necessarily prevent
e X Isn gxs'xtc:; y-minded among them from weighing such considerations, when penning

. mportant memoranda. The practice of publishing diplomatic dispatches in

the nineteenth century only affected the spontaneity of the advice offered by British repte-

:cgt:gi:}‘qs abroad in that it made them mote conscious of their prose style—not in itself
ad thing,
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to enable them to continue to reserve large sections of the war-time
records from research. Second is the period from 1919-1939, covered
in part by the official publication of Documents on British Foreign Policy,
a majestic enterprise unrolling itself at an unbelievably slow and snail-
pace. Thirdly, there is the period of the war-time years, which, thanks
to the devoted labour of the academic historians gathered together
under the Cabinet Office, is as well covered as we can expect it to be
at this period. Fourthly, there are the seventeen years since 1945, for
‘which we must turn to the inspired guesswork of the press, a small
" - assortment of memoirs, one or two drastically censoted biographies,
and a wealth of non-British material. And finally, there is the im-
‘mediate present.
_As to the first period, it is suggested that advantage be taken of the
recommendation of the Grigg Committee that the operation of the
Fifty-year rule be re-examined five years after its implementation; and
that the Foreign Office archives be opened i# fofo up until 30 June 1919,
the date at which the publication of Documents on British Foreign Policy
begins. As to the second period, it is urged that the small staffs
engaged on the publication of that series be sufficiently expanded, and
their work given priority by the Stationery Office, so that the date of
completion for the whole series can be set for at least the end of the
next decade. It is suggested also that a good deal of sectional declassi-
fication of material could well be possible, particularly in the defence
field. 'The art and nature of warfare have changed so radically since
1945 that, for example, the evidence presented to the Birkenhead
Committee of 1925 on Britain’s cruiser needs, or that of 1936 on the
future of the capital ship could hardly be held to be dangerous to
the public interest today. :
The third period is reasonably well covered by the official histories;
it is probably too eatly to hope for any more thorough-going publica-

tion here. Though it is greatly to be regretted that the original move -

to answer the publication of the American records of the great war-
time conferences, Teheran, Yalta and Potsdam was abandoned.

The Historical Section of the Cabinet

When one approaches the fourth period, it is the comparative success
of the official histories in resolving the dilemmas of public knowledge
and the ““ public interest ” that leaps most to the lay mind. The work
of the Cabinet Office historical section on the history of the Second
World War is, as these things go, within sight of completion. As this
is achieved, presumably the office will be disbanded, the techniques
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and expertise so laboriously built up abandoned and destroyed. This
would be deplorable in essence and dangerous in practice. A decision
should be taken now to expand the fine scale of these histories and
push them forward to cover, for example, British financial policy up to
Korea, Britain’s participation in the Marshall Plan, the workings and
effects of the commodity agreements policy of the Labour Government,
the British contribution to the Korean war, British occupation policy
in Germany, the work of the British Atomic Energy Authority,?
Britain’s role in the formulation and early years of the United Nations.
There is no lack of topics, and it should not prove impossible to

recruit a team of writers on a patr with those who served the Cabinet =

Office so effectively on the war series.

Present Day Needs

But the most crucial and critical of all is the present. Here there ate
two separate sets of issues, the alteration of certain administrative
arrangements so that what is already being said achieves a wider circula-
tion, and a major change in policy so that more is said and more made
known.

On the administrative side, perhaps the greatest reform would be
the publication of some British equivalent of the Department of State
Bulletin, so that Ministerial statements and speeches made outside
Parliament or indeed outside Britain achieve a wider circulation. To
the objection of cost, it may be replied that this could be met by aban-
doning the wasteful, costly and incredibly out-dated republication of
patliamentary papers and international treaties in the series Briain
and Foreign State Papers, one which fills no role in the modern world
that is not more than adequately filled by the parliamentary series on
the one hand or the United Nations Treaty Series on the other.

On the policy side four proposals suggest themselves at once: first,
that Ministetial statements to the Commons should begin to concern
tl.'xernselves not only with the why but the bow of international negotia-
tions; second, that the admirable practice of privase Ministerial meetings
with representatives of the informed public introduced in the defence
field by semi-private institutions such as the Institute for Strategic
Studies be widened to the general field of foreign policy (the success
of that last-named institute in altering the whole range of the public
d.ebate on defence policy in Britain in the short period since its founda-
tion has been truly remarkable); third, that press briefings and press
conferences be themselves made more a matter of public record, as is the

It is reported, in America, that such an enterptise is * in its eatly stages ”.
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practice in the United States; fourth, that a return be made to the
practice of publishing diplomatic blue books. Any request for the

publication of papers is invariably met in Parliament by the reply that

it is not the practice of Her Majesty’s Government to reveal the sub-
stance of confidential communications with foreign governments.
"This, as has been argued above, is far from backed by traditional British
practice. It is 2 modetn innovation, and should be discarded when the
public interest truly demands it, that is, in the defence of British interests
after the breakdown of an international conference, ot in the explana-
tion of a policy which has culminated in an international agreement
which is being misunderstood and mistepresented at home.

The Uninformed"‘ Informed Public”

In this analysis mote attention has been paid to the public than to
members of Parliament, though they too have become equally excluded
from the detailed information on policy formulation necessary to
intelligent and informed discussion. Much has been made of the need
for standing parliamentaty committees on foreign affairs on thé
French and American model, and viewed from a purely parliamentary
standpoint there is much to be said for this. But the basic problem
covers a wider area than back-bench M.P.s of either party. It is rather
to secure that the participants in public debate on issues of foreign
affairs, that curious inner citcle of journalists, academics, men of affairs,
civil servants and public commentators which make up the so-called
“ informed public ” should be properly informed by fact rather than
by innuendo, gossip, word-of-mouth and unattributable private
statement. :

In this connection, there is one further proposal that might per-

haps be made—a widening of the number of academic historians per- _

mitted to do research in the closed period. In his letter quoted above,
Dr. Wilson swggested that such persons and projects should be
“ vetted ”” by a committee on which the historical profession should
be representfad “to examine bona fide applications for research”.
The suggestion runs foul of the all-or-nothing egalitarianism en-
5hr1nefi in the Public Records Act—but any practising contemporary
historian can think of a number of instances in which this egalitarianism
has beenignored. Indeed ina letter to The Times of 22 November 1962,
Mr. Blake of Christ Church, Oxford, complained that it has more
usually 1gnqred in favour of American than of British academics. As
the system in fact exists it should not prove difficult to regularise it.
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There could thus be built up a cadre of professional research historians
with expert knowledge on matters of recent governmental policy of 2
kind now lacking either in the academic wotld or in the financially
starved research departments of the Foreign Office or the Ministry
of Defence.

This proposal could also be objected to by the egalitarians among
the profession and the professional anarchists and anti-Establishmen-
tarians of the academic world in general. It is true that privileged
entry of this kind presents its own dilemmas and problems—not least
to those to whom it is accorded. But much depends on the mechanism
used and the spirit displayed by both officials and academics. The
carping gladiatorial methods of historical controversy now prevalent
in sections of the profession, and the shields of anonymity accorded
them by certain journals, make it clear that such a proposal would not
be all plain sailing.  Yet the experience of the Cabinet Office histories,
and the editorial boards of the twin series in which the Foreign Office
acted as employer, that of Docunents on British Foreign Policy, 1919-1939,
and Documents on German Foreign Policy, 1918-1945 show that there is
no reason to fear for academic standards of probity. When the
editors of the latter series published documentson the alleged contacts
between the Duke of Windsor and the Germans in 1940, they were
denounced in the House of Commons by the then Prime Minister, Sir
Winston Churchill, as grubbing academics, dabbling in Nazi hearsay;
but the documents were published, and the editors stayed in office.

The relationship in such cases is a two-way one; and it is difficult
for an official body that has, so to speak, pledged itself to respect
the professional integrity of the historians it employs, to push them
into a resignation which would discredit, at least by implication, all
that officialdom hoped to gain from the publication.

The Demand for Change

The most urgent need is for a reappreciation of the advantages and dis-
advantages of the present system, and an abandonment by those in
authority of their apparent conviction that the present system repre-
sents the sole conceivable way of protecting the workings of the Civil
Service and of the Cabinet System of government. It does not. More-
over at home, it tends to petpetuate a view of Btitain’s position in the
world which is the biggest obstacle to the government’s own efforts
to practise realism in the conduct of foreign affairs; while abroad it
gives fise to interpretations of British policy which offer almost equally
difficult obstacles to the chances of a successful outcome to any measure
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of policy the British government may adopt. There /s 2 demand for
the revision of the existing system, despite what the Prime Minister
is told by his advisers, or chooses to believe in their despite. It is not
the product of the petty spite of a few disgruntled anti-Establishmen-
tarian academics but reflects the anxieties of a good many responsible
members of the historical profession. And their plea for an alteration
is put forward with a proper responsible feeling for the considerations
underlying current constitutional practice and a desire to preserve what
it is designed to defend, while removing the most deleterious and
avoidable of its consequences for the true interests of the public and
- the nation.
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THE PRESS AND POLITICS IN
BRITAIN AND AMERICA

JAMES B. CHRISTOPH

Facep with the increasingly severe challenge of television and other:
mass media, the newspaper press in democratic countries is going
through a time of troubles. It is being forced under pressure to
rethink and reshape its fundamental role. Not the least of its uncer- .

_tainties is over its special relationship to politics.

In the past the press has served as a prime vehicle for the trans-
mission of news and opinions about the actions of government, as an
important carrier of attitudes about political authority and as a con-
tinuous link between the ““world outside and the pictures in our heads.”
1t cannot be assumed, however, that the press will inevitably continue
to act in this manner. The public role that newspapers is able to play
depends, after all, not only on the state of the industry and the desires
of their owners and staff; it is also affected by the character of the
political system in which their activities are imbedded. In recent
decades this interaction between press and politics has been changing
in such a way as to create new problems for democracy, not the least
of which is the growing difficulty of the citizen to find the real shape
of the news.

In the following pages I propose to examine several aspects of this
reciprocal relationship as it affects the newspaper press in Britain and
the United States. I hope to be able to show that while newspapers in
both countries have had to adjust their political roles in the light of -
certain common trends, they also have moved in different directions
because their respective social and political institutions continue to
accent different values. Thus any reappraisals must begin with differ-
ent sets of “givens”. My concern here is less with dramatic instances
of the press’s involvement in politics (such as during elections or
sudden international crises) and more with the day-to-day aspects of
reporting and interpreting the actions of government. I stress this
pecause while recent studies have shown that the press is not as
influential in changing opinion in the short run as its boosters and

* The aqthor.is'Associate Professor of Political Science, Ohio State University. He is
at present in Britain on a Social Science Research Council Fellowship. Author of Capital
Punishment and British Politics.
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detractors would have us believe, it can still be assumed that its long-
term impact on popular images of the political process remains import-
ant.

Common Trends in the Press

In comparing institutions it is often tempting to pass over structural
and functional similarities in the quest for revealing differences—to
favour, in other words, 2 model of national uniqueness. This would
create a distorted picture of the British and American presses, for they
have many common traits, even though the effects of shared conditions
may be different. The American visitor to Britain, when he picks up
a daily newspaper, is not faced with an exotic and baffling artifact. Nor
does the press in general stand in a radically different relationship to
governmental authority, In both countries the press is free in the sense
that it does not depend upon official favour for its very existence ot its
finances, in both the press is able to ptint comment critical of ruling
groups, and in both the dominant pattern is separation from (ot only
very loose alignment with) major political patties.

Equally important, individual newspapers in each country have
been finding it increasingly difficult to maintain a distinctive political
personality because of two twentieth-century trends : the stark conse-
quences of the economics of their industry and the impact on news-
gathering of the growing scope and complexity of government activity.

A hundred years ago in Britain a circulation of 10,000 would
guarantee a newspaper’s success, and even as late as 1914 2 circulation
of half a million provided a decent cushion for a national daily. De-
velopments in the last fifty years have changed all this. Newspapers
have become big business, and the demands of commercial viability
have impinged more and mote on the character of all types of papets,
large and small, “ quality ” and ““ popular . The economic syndrome

“is a famniliar one: skyrocketing costs of newsprint and labour, combined
with the absence of outside subsidies and the decision to keep the price
of papers low, have made the press increasingly dependent on advertis-
ing for financial success. For the bulk of papers, advertising revenue
hinges upon circulation, and only papets with phenomenally high
sales can command sufficient advertising to cover their “ first copy ”
costs. The break-even figure for a British national daily today is about
two million copies. The News Chronicle expired in 1960 with a circula-
tion of a million and a quarter, and the Daily Herald, with 1,400,000,
continues only because it has been underwritten until at least 1967 by
the Mirror Group. Thus competition has declined markedly and
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standardization has become more of a necessity. British and American
readers have accustomed themselves to growing casualties, declining
choice, greater control by chains, and monopolies, and more single
newspaper towns.

The Trend to Monopoly

In 1961 the three leading British undertakings (the Daily Mirror
group, Associated Newspapers and Beaverbrook newspapers) con-
trolled 67 per cent of the total daily circulation.! Inthe United States,
where concentration has not gone quite so far, thirty per cent of all
papers (with more than forty per cent of the total circulation), are in
the hands of chains.? The inctease in local monopoly has reached the
point in Britain where, according to the latest Royal Commission,
there is now no town in England or Wales with more than one entirely
locally published morning paper, and only seven towns outside London
with more than one evening paper.? By 1954, only six per cent of
American cities with newspapers enjoyed the choice between competing
dailies.

The lessons of these trends are painfully clear. In the uncertain
world of modern journalism, a clear advantage lies with those papers
that can hold and add to large circulations. To do so, they must appeal
to larger and larger audiences and eschew features and views which
might alienate groups of potential readers. All too often this is achiev-
fed by watering down the paper’s clear-cut character, especially by avoid-
ing political items that deviate from prevailing norms and raise too
many hackles. A further temptation is to increase the amount of space
devoted to trivial affairs and to treat politics mainly in terms of * human
interest,” freakish happenings and colourful personalities; to conceive
of newspapers, in other words, more as daily magazines than as reports.
'I"hus adjustments in a paper’s policies that originate on the business
side take their toll in the reduction of political impact.

The News Agencies

The need to report at least something of the ever widening activities
of government has also changed the character of the press. No paper
today, however public-spirited or wealthy, has the staff or the expertise
to cover adequately the many centres of political decision. In order

pa; Cl%mpared to 45 per cent in 1948.  Roya! Commission on the Press 1961-62, Cmnd. 1811,

*F. L. Mott, American Journalism, 3td ed. (New York:
2 Royal Commission, 1961]-62, p;.t. ,27r od. (New York: 1962), 861.

¢ Raymond B. Nixon, “ Trends in Daily N ip Si ? 2
Quariy, RXRE e 1951 ) S’I .n aily Newpaper Ownership Since 1945, Journalism
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to fill the gap, newspapets have had to turn increasingly to two kinds
of packaging services: news agencies and public information officers.
Such massive and efficient news-gatherers as Reuters, the Press
Association, the Associated Press and United Press International
undoubtedly give the readers of subscriber papers a quick picture of
happenings in places that could not conceivably be reported directly
by any single paper. Co-operative ventures in news coverage have
widened the hotizon of press coverage immeasurably, but it is doubtful
if they have done much to deepen the quality of news analysis. In
most cases heavy reliance on this source for the news has sapped the
distinctive political character that papers could project when they
were able to cover a natrower scene with their own staff. By their
nature, the wire services must cater to hundreds—in America thousands
—of papers, large and small, sophisticated and provincial. Their
managers know full well that the product is apt to be juggled, trun-
cated or butchered before it reaches the reader. As a result, agency
news reports are aimed at a shapeless common audience and are likely
to be fragmentary and antiseptic, heavy on ‘“ official facts > and light
on background, criticism or selective judgment. The widespread
use of political news detived from these sources may support the claim
that the press is reporting more about government than ever before,
but at the same time the reader finds himself increasingly bereft of the
kind of cues about the context and significance of news that once he was
given by men who both gathered and printed the news as they saw it.

The Government Information Service

The press’s commitment to convey news of the vast activities of
government, combined with the desire of public officials to explain
and gain support for their progtammes, has spurred the growth of
publicrelations in politics. While publicity has beena fixture of Ameri-
can politics for over fifty years, in Britain the extensive use of press and
information Officers did not develop until the Second World War.
- Today each country is amply supplied with officials whose task is to
see that the press is given information on the plans and policies of
government, sometimes in the form of publishable handouts, often
through background briefings ““ not for attribution.” A Washington
reporter has estimated that he and his colleagues are serviced by over
3,000 government information officers—more than twice the size of
the press corps in the capital.s. The tables of the National Press Club
groan under a mountain of daily handouts. Although British
journalists are not as elaborately dealt with, the situation is rapidly

® Douglass Cater, The Fourth Branch of Government (Boston: 1960), 5.
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moving in the same direction. The Central Office of Information
churns out a flood of documents; each Whitehall department has its
press section (co-ordinated by the Treasury); the Prime Minister briefs
the press through his aides; and there is a minister of Cabinet rank
charged solely with stimulating the flow of information to the mass
media.® ‘Thus the working journalist is seldom at a loss for material;
his problem is rather to decide how valid and useful it is for his news-
paper. :

The effect of the growth of governmental public relations cannot
easily be ascertained. Two consequences stand out, however. The
first is the increased access to political information that this degree of
standardization has made possible. Whereas in the past reporters
were left pretty much to their own devices, and prestigious or politically
favoured papers were often able to scoop their rivals, today the great
bulk of political news has become common property, conveyed to
groups of reporters at news conferences, in behind-the-scenes briefings
or in handouts for future release. This has helped to close the gap
between the metropolitan and the provincial press, between enterprising
and indolent journalists, and between papers in and out of political
favour. The gap has not disappeared entirely, of course: the New
York Times man may be given more top-level interviews than the
Podunk Gazette's representative, The Times greater access to the inner
circle of the Foreign Office than the To/puddle Advertiser. Buta greater
standardization of political news has emerged from this less competitive
situation. This has contributed to a second trend: the declining ability
of journalists to get behind the handout, to pursue the real meaning
of the official explanation. 'The increasing availability of public infor-
mation officets has encouraged government officials to channel all
contact with the press through these regulated peep-holes; as a result,
alternative sources (which permit cross-checking of stories) have tended
to dry up, as reporters are told by old departmental contacts that they
must get their news from the press officer instead. Some journalists
are persistent or skilled enough to still do their own digging, but many
become discouraged over the pervasiveness of “ channels > or find the
handout an easy crutch in a busy, cenfusing day. One cannot blame
them for wanting guidance or official assurances that they have their
stories correct. (Their editors also will breathe easier in the knowledge
that they are avoiding the treacherous watets of libel suits and contempt
citations.) The fact remains that the very scope of government

¢ 'I_‘he governing party is seldom satisfied that the achievements of its leaders ate com-
municated effectively to the electorate. An example is the debate on government informa-

~ tion at the 1962 Conservative Party annual conference.
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operations has made this type of public relations necessary; but wide-
spread reliance on this source, like the wire services, has robbed the
press of a bit more of its individuality in judging political affairs.

Different Approaches to the News

A realistic assessment of the political role played by the press in these
two societies must take into account not only the common trends just
mentioned, but also significant differences in the character and institu-
. tions of politics. A systematic statement of these would require more
space than is presently available. I will therefore concentrate on two
conditions which I believe influence strongly the manner in which
political news is communicated: the degree of geographical integ-
ration and differential access to the news.

Visitors to Britain are quickly struck by the wide gap, in seriousness
and circulation, that exists between the few quality and the numerous
popular papers. This latter-day extension of the “two nations”
frequently has been explained in terms of the class and educational
differences that divided the country during the late nineteenth century,
when the modern press took shape. To this condition must be added
another, which helps to explain why Britain, unlike the United States,
is full of newspapers which can afford to appeal to more specialised
readerships. 1 refer to the mote truly national character of British
society, a product of geographical compactness and a history of
political centralization. Because a genuine national communications
system exists, a considerable division of labour within the press is
possible. For example, the BBC has come to enjoy a high reputation
for careful, factual reporting of.the ““hard news” of domestic and
international events; indeed, it serves many Britons as their chief source
for this type of news. Its ubiquity permits local newspapers to con-
centrate more on purely local concerns, or on giving national news a
local slant. Furthermore, because of the BBC’s coverage the national
quality papers feel less compelled to report as much “ hard news ” as
is the case in other countries. They can, instead, devote a great deal
of space to editorial interpretation, specialized reporting and back-
ground pieces. And the mass popular press can throw its forces into
the pursuit of entertainment and diversion. '

Thus while each type of paper may strike the outside as strangely
lacking in balance, the total communications system offers enough
variety to permit the average Briton (if he wishes) to get a fair balance
between hard news, interpretation and the lighter side. Admittedly,
the balance is not perfect, and a sizeable gap between the information
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and cultural level of the two kinds of national papers persists. But
this division of labour, made possible by the national character of the
society, at least offers scope for the presentation of varied political views.

‘The Lack of National Dailies in US

By contrast, in the still largely provincial United States, with few if
any national papers,” and only partially national electronics media, the
press is required to be more multi-purpose, blending together an often
confusing mixture of national news, local news, “ think pieces > and
entertainment for largely undifferentiated andiences. 'What *“ balance ”
thete is comes from the felt need to print something for everybody in
a paper’s circulation area, and from a distate for comment that might
offend major groups of subscribers. With a handful of exceptions,
the American newspaper press is remarkably uniform in appearance
and character: bland, self-satisfied, fragmented by advertising and
uncertain over the political role it should play. This may help to
explain the amazing appeal of Tiwe magazine, which, infuriating as it
may be to many enlightened Americans, nevertheless manages to
convey a distinctive political personality.

Paradoxically, at a time when the centre of popular attention has
shifted to national and overseas ateas, most papets ate able to speak with
authority only on state and local issues.  Furthermore, because Ameri-
can papers are so numerous and so widely dispersed, they are highly
dependent on wire services, syndicated political features and the daily
outpourings of columnists writing for hundreds of subscribers,
material that detracts further from any single paper’s ability to convey
a clear political orientation. ‘The problem is not only geographical; it
is also a reflection of the constitutional decentralization of the American
system, which creates so many centres of political decision that the
press is hard put to cover them all in depth or with assurance. Like
the voter, the press is expected to keep its eyes on all rings at once.
How its practioners must envy those from whom London provides
all the political news that’s fit to print, and whose political orientation
can be fixed largely in terms of national controversies.

Political Secrecy and Reticence in Britain

Wle a torrent of words about the activities of government is released
daily in both countries, journalists generally find it more difficult to
get basic political news in Britain than in the United States; and even

.7 Except the low circulation, special audience Wall Street Journal and Christian Science

Monitor, and the New York Times, now published in New York and Los Angeles.
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when they are given access to it, they are often more constrained from
publishing what they have learned. Official doors swing open less
readily, and reporters must cultivate the habits of speculation and
detective work from secondary soutces. For example, the British
political journalist, unlike his American counterpart, must wait fifty
years for Cabinet papers to become available, and the ministerial oath
to observe the Official Secrets Act often prevents politicians from
“telling all ” even years after the event. Until six years ago the
notorious 14 Day Rule forbade the mention on radio or television
of any legislation during the fortnight preceding its discussion in
Parliament. ‘These distinctions can be overdone, of coutse, fot there
is hardly a news blackout in London or constant light in Washington.
But the testimony of dozens of journalists who have covered the two
capitals bears out the impression that marked differences in access do
exist and influence the scope of political journalism in different ways.

What accounts for these differences ? For an answer one must look
to several aspects of the two cultures, in particular traditional attitudes
towards authority, social status, legal norms, and constitutional and
political institutions. It is necessary first of all to recognize the conse-
quences of the differing views of government authority held in Britain
and the United States, which might be described as hierarchical and
populistic, respectively. Despite its basically democratic content,
British political society is suffused with aristocratic habits of mind, so
that the conduct of government is still regarded with a degree of awe
by the populace, who are less inclined than Americans to demand full
exposure of the activities of ruling groups. This continuing deference
to establish authority means, as Edward Shils has pointed out, that
“ The citizenry and all but the most aggressively alienated members
of the elite do not regard it as within their prerogative to unmask the
secrets of the Government, except under very stringent and urgent
conditions.”® American society, on the other hand, has developed
on a foundation of distrust of atistocratic pretensions and suspicion
of government, attitudes that foster the belief that machinery must
exist to throw the light of publicity into every nook and cranny of
political decision. Its newspapers traditionally have been expected to
be exposers and crusaders, poking into the conduct of government at
all levels and regularly pointing the finger of accusation. To the extent
that attitudes such as these are shared by politicians, journalists and
the public in each country, they effect the ease by which the press is
able to obtain full information about the operation of politics.

8 E. F. Shils, The Torment of Secrecy (London: 1956), 49.
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The Status of the Journalist

The social status of the men who gather news is also important to the
question of access. In neither country does the journalist enjoy top
prestige, but on this score the American does better; he is able to deal
with policy makers on a more equal level. He partakes of the higher
regard in which the press has always been held in his country; for while
in Britain a free press developed fitfully and only after the major
political institutions had matured, in the United States it grew up with
the country. Indeed, it was an active power in making the nation.
Newspapers were important organs in the struggle for independence;
they wete the forum in which the debate over the ratification of the
Constitution took place; they propagandized the settling of the West
and were regarded as indispensable status symbols for every new town;
and they were instruments for holding together, politically and com-
mercially, a vast, scattered society. As a result, the reporter as well
as the editor and publisher came to enjoy an established place in the
community. He did not, as the late Colonel McCormick once re-
marked of British journalists, behave as if his proper point of admission
was the servants’ entrance. And because of the absence of strong
class lines, American reporters do not feel themselves at a social dis-
tance from the officials with whom they come into contact. Like
those whose activities they report, the majority of American journalists
today are middle-class university graduates, trained to regard them-
selves as members of a profession. (In 1958, there were 112 depart-
ments or schools of journalism in the United States; in Britain there
Wwere none.)

The Education of Journalists

In Britain, by contrast, joutnalists (unlike most MPs and higher civil
servants) are still recruited largely from secondaty schoolboys.? Ina
political system where many decisions are made on an “old boy”
basis, often in clubs to which no working journalist has the status ot
income to aspire, it is less easy fot reporters to achieve easy relations
with key policy makers. This social gap is apt to widen when the
Conservatives are in power;1? it is also reflected in the varying statuses
that attach to quality and popular newspapers in Britain. Needless
to say, access to information is not wholly dependent on the social
relationships of pressmen and politicians. There is also the question
? With the possible exception of leader writers, A member of the most prestigious
group of reporters, the Parliamentary Press Gallery, estimated for me that no more than

onle-ﬁfth of his colleagues were university graduates.
® The MP-journalists are almost all on the Labour benches.
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of how much the officials feel they need the press, as will be shown later.
But the press is bound to be treated differently in a society where thete is
a lingering impression of journalists as consuls of the people and one
where they are still often viewed as the hirelings of Grub Street. (A
rich lode of politicians’ comments on the press can be found in the
House of Commons debates on the espionage trial of the unfortunate
Vassall.11)

The Law of Libel and its Effect

A further constraint on the gathering of political news is the law of the
country governing national security and the defamation of reputations.
Most journalists develop a working sense of what is legally permitted
and do not bother with news that will never get into print. Both
countries have laws hedging the press in some way—official secrets
acts, libel laws, laws penalizing contempt of court and contempt of
legislative bodies. British laws of this type are more severe and more
. likely to be enforced.  For example, despite recent liberalization of the
'+ law of libel,*? the fear of lawsuits arising from newspaper comment on
the actions of government officials (as well as private persons) is seldom
out of the mind of reposters. The propensity of British juties to
convict and of judges to mete out stiff sentences and whopping fines
- are well known. American libel laws vary considerably from state
to state, but on the whole “ fair comment ” is interpreted broadly and,
for better ot worse, juries are loath to convict, especially in cases in-
volving politicians, who are expected to be

' more than normally thick-
- skinned. Perhaps the most striking  diffe d

ps fENCES OCCUr Over press
comment on ctiminal proceedings. The American newspaper habit

of printing full reports on the apprehension of alleged lawbreakers and
of com.menting freely prior to the actual trial has given rise to the
accusation that justice is inhibited by a virtual  trial by newspaper ”’
(though the practice has been defended as encouraging more witnesses
to come forward). By contrast, English law not only forbids the
, pub.hcau.on of any but the barest facts about 2 crime until court action

begins; it even exposes to contempt proceedings a newspaper that
advocates the prosecution of persons who, unknown to it may already
be under arrest.!* The temptation to steer clear of corr;ment on the
administration of justice is therefore great, for, as The Times has

1t 571 Houses of Conenrons D, ~
12 Through t}{; D cfa;”;ﬁo;bdX: 3?3_ 523 (14 November, 1962),

Colt‘nmittee, Crmd, 7536 ot Sot »1952, an outgrowth of the report of the Porter
8 e cases cited in Contempt of Courss AR,

stri of Cecil H. Kin ™t s eport by JUSTICE (London: 1959) and the

Council of the Press (Londos: ‘;’967‘21’;’ flniIS ‘and the People: 926 Anmual Report of the General
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“ Though those who lay crime bare may be thought to

pointed out, »18

act in the public interest, they are themselves p’otent;_alhcm.md;l:is;‘nd
British law is assiduous in protecting the reputation zi;de c1f o and
in restraining the press from undertaking certain s of p civii
American law, on the other hand, while it guarantees many i
liberties also allows greater latitude for press excursions in

Britons would regard as the domain of privacy.

The Value of the Press to Politicians

Political information is likely to flow more freely in systems that ;ﬁe
loosely organized and made up of many competing parts. g
constitutional and political structure of Britain 1s—at least as <élomparet
to the American—tightly knit and cohesive, with few indepen er;t ;ea ]
of power and easily accessible dissentients. W1th.1ts f'us1.on' o uncli
“tions, its doctrine of collective responsibility and its d1sS:1phned civ.
setvice, it offers the press only a controlled number of points of entry.
The tradition that all major decisions should be ann.ou.nced. first t(;
Parliament, for instance, has prevented the full flowering of mfom}a
instruments such as the well-publicized press conference, the 'tnal
balloon and the calculated leak, so useful to the press in other capitals.
Press campaigns against government policies do occur in Bntam,.bgt
they are likely to be sporadic and sho:;t—hv‘ed, partly because u;}:s
assumed that the patliamentary opposition is capable of filling the
watchdog role without much outside stimulus. The strength of par}:y
loyalties (expecially in Conservative ranks)' also works a.gaulxst ht e
steady flow of inside dope, though the net is drawn less tightly here
than in executive decisions; politicians, particulatly those on the losing
side of party skirmishes, often leak news to the press in otder to keep
the issue alive in the wide public. Finally, it must not be forgotten
that Westminster is still the principal arena for political 1')attles and the
advancement of carcers. Every ambitious politician likes pu!ahmty,
but the British politician needs to be less keen than tne Ame:mcan to
stay in the good graces of the press of his constituency gnd——ﬂ? he has
grander ambitions—of the nation. His chief concern is to cultivate
his party colleagues, most of whomi are immediately at hand and do
not have to be addressed through the mass media. '

One cannot conclude that the press in Britain is so far removed
from the heast of politics as to be inconsequential. Clga;ly both
Government and Opposition leaders care how their activities ate
teported and interpreted. Behind-the-scenes briefing of the sixty-odd

1« New Muzzle for a Free Press,” June 17, 1958,
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lobby correspondents is a regular and elaborate procedure. Not sur-
prisingly, either, the press occasionally is used to fly kites to test public
reactions to proposals under consideration, and reporters can rely upon
a netwotk of contacts for news or accounts of secret proceedings.!’
But this kind of access does not give much power to the press. Now
that politicians can go to the public directly on television, they feel
less need of journalists than in the days when Northcliffe, Rothermere
and Beaverbrook were names to be reckoned with. The sense of
mutual dependence between press and government has not been
developed very far in contemporary Britain. Without it, the press
can be a useful adjunct to the process of government, but it cannot
be a genuine Fourth Estate.

The American press enjoys a more supra-constitutional role. ‘This
is especially true of the Washington cortespondents, but it is also
_ characteristic of the press in state and local affairs.?® Since the very
beginning, when Americans opted for a constitution that limited and
fragmented political power, the press has served as one of the informal
populistic checks on government. The American system, with its
numerous competing elements, offers plentiful opportunities for non-
elected, non-responsible persons to participate actively in official
decisions. The continuous tension and occasional warfare between
the President and Congress, between House and Senate, between
vatious committees and commissions and bureaucratic agencies (e.g.,
the armed services or the Army Engineers and the Department of the
Interior’s Reclamation Buteau) create the need for systems of com-
munication which the formal political structure cannot satisfy. The
unpredictability of party loyalties, too, gives power to those in a posi-
tion to trade in inside political dope. Coalition-building is a necessity
for both Presidential and Congressional leaders, and to do it success-
fully they must have all the intelligence information they can get. In
such 2 milieu, the opportunities for the fruitful mingling of journalists
and officials are. many.

‘The Calculated Leak

In the bargaining ethic so characteristic of British and American
politics, access to political news is likely to go to those with something
to offer the keepers of such treasure. Governments need publicity

18Tt is fairly common, for example, for ministers to take special note of the queries put

fcucziing lobby press conferences as being typical of the public reaction their policies might
ve.

** Full descriptions of the life of the Washington journalist are found in Leo Rosten,
The Washington Correspondents (New Yortk: 1937) and Douglass Cater, op. cit.
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for their policies in order to promote efficient administration and im-
prove their electoral position.1” The press is thus in little danger of
being frozen out of its political role. But because of the constitutional
and political factors cited above, the American press is in a better
position to bargain. It can offer politicians a platform to advance their
own careers or get at their rivals. (Witness the phenomenal grip
Senator McCarthy had on even unsympathetic journalists because of
his awareness of their needs.) Occasionally the press can hoist
nonentities to national fame. Through calculated leaks an administra-
tion can test new programmes before they are formally unveiled, gain
attention for hitherto neglected programmes, 8 put pressure on foreign
powers, and even telease damaging “ confidential > information about
its own members to prepare the way for their demotion or depattute.
(It has been suggested that the Kennedy Administration has employed
this latter tactic in the cases of Chester Bowles and Adlai Stevenson.)
1t may be an overstatement, but one gets the feeling that if the cardinal
sin for the Westminster journalist is the publication of information
given him in confidence by government officials, the equivalent sin in
Washington is the failute of a reporter to give prominence to news
leaked to him by an official whose plans call for its “indiscreet ”
publication.1?

Trading Access to News for Influence

The American journalist, then, seldom is troubled by the problem of
access to essential political news. Even in the area of defence, as the
press reaction to the Pentagon’s news blackout at the height of the
Cuban crisis showed, the flow of inside information has been extensive.
(At the very time that Joseph Alsop complained about “ total news
control ” by the McNamara regime, his brother Stewart published a
detailed story on American defence planning based on interviews with
forty senior Pentagon officials.) Compared to his British brothers,
he is in a better position to get behind official statements and to print
the results of his probing,

For this power the total system—of press and politics—pays a price,
however. The very closeness of American journalists and politicians,

17 For some administrative uses of publicity, see Francis E. Rourke, Secrecy and Publicity
(Baltimore: 1961), 124-48.

18 < The leak or exclusive story is rarely an example of a teporter’s persistence and skill.
More often it is simply an evidence of the harassed necessity of some official to_put a
situation before the public with a spurious sense of drama in ordet to gain attention for it.”
William 8. White, “ Trying to Find the Shape—if any—of the News in Washington,”
Hf;rper’: (August, 1958), 79.
berg I;gg 3 recent example, see Karl E. Meyer, * Ordeal by Leak,” New Statesman, 14 Decem-
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often bordering on collusion, makes it difficult for the press to achieve
the perspective that distance can give. Newspapers are sorely tempted
to do the bidding of officials, however unwittingly, in return for
generous access to news. Thus the independent watchdog role of the
“ Fourth' Branch of Government” can no longer automatically be
assumed. More than the British journalist, who can take some com-
fort—as well as frustration—from his outsider position, the American
reporter, like his newspaper, must wrestle with the ethics of power.
He must be strong indeed not to use his power irresponsibly, to expose
for the sake of exposing, and thus reduce further the general esteem
for the political process.

If the British press suffers from a surfeit of barriers to the news,
the lowregard in which it is held, and a lack of aggressiveness in dealing
with politics below the level of high policy, the chief defects of Ameri-
can political reporting are another sort: an absorption with trivial
exposés, an overly homogeneous presentation of fundamental policies,
and, in William S. White’s phrase, “too damned much togetherness ™
in the world of politics and newsgathering. Though it sets limits to
what the press can do, the government system does not rigidly dictate
the political role of the press. It is hard to believe that the British press
could not benefit from a healthy dose of Pulitzer-style journalism, just
as the American ptess could from a bit more monasticism.
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LEONARD TIVEY

Tue public ownership debate in the Labour Party seems to have
exhausted itself for the moment. It has resulted in the compromise
doctrines of Signposts for the Sixties: and prudent socialist politicians
will no doubt let well alone. . . -

At any rate it may now be possible to discuss industrial ownership
and control without participating in the battle. For many years
nothing on this subject could be published without being uncere-
moniously (and often inaccurately) labelled pro- ot ath—natlox_lahsatxon.
Now perhaps the control of industry can be examined a httlg more
soberly without striking attitudes. _ ’ '

A beginning can be made by asking again the basic question: wl.ly
are the capitalists the bosses ? By asking, therefore, why are industrial
units organised this way round? Why does capital hire labour, an.d
not vice versa? Professor Phelps Brown has suggested that the basic
reason was that wage earners did not show any capacity to manage
or develop any business except co-opetative retailing.! These is
surely also an inherent difficulty for the relatively poor in Emderta:kmg
risk-beasing, even collectively. But the need for ma.nagena} efficiency
was at any rate the basic motive for the invention of the public cotpora-
tion.

The dominant position of owners of capital (including .land) has
always seemed immoral, and not only because of the social mcq_uahty
itbreeds. Itis all very well for  capital ”* as a factor of production to
receive a share of the product: but this goes to its ownets—to those
with a merely legal (and hence artificial) claim to it. The shares of
labour, enterprise and management go to thosc inherently concerned.
They are inevitably personal, not the result of a man-made arrange-
ment. '

Opposition to Private Ownership

It is important to recognise the primacy of opposition to private ownet-
ship of industry over the apparent converse, advocacy of public owner-
ship. The wrongs of private ownesship are real, are seen and felt.
‘ *The author is lecturer in Public Administration in the Univessity of Birmingham.

He was formerly at P.E.P. and H.M. Treasury.

y . .
E, H. Phelps Brown, The Growth of British Industrial Relations (Macmillan, 1959), page
210,

P
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They should be reformed; and consequently some form of public
ownership is recommended. Other systems—workers’ or consumers’
co-operation—are often taken to be different forms of public owner-
ship. The development of these forms in vatiety is one approach to
the problem, from which valuable results may flow. But it is possible
that recent developments in capitalism, with some features of nationalis-
ation, indicate another way of thinking about the problem, which might
in the futare lead to new methods of reform.

This is to substitute the concept of breakdown of ownership for
that of transference of ownership. Ownership was once a faitly clear
and coherent set of rights, a simple and straightforward situation.
But this has been rendered so complicated that it is sometimes difficult
to recognise the method of control as ownership at all.

The traditional rights of ownership are several. First, it involves
the control of use: the right to deploy, to develop—that is, the mana-
gerial and the entrepreneurial function in industry. Secondly, it gives
control of access—it can exclude others. Thus it implies the role of
employer for the owner who wants others to co-operate in the use of
his property. 'Thirdly, the right of disposal gives the right to transfer
and the right to determine the transferee—hence the right to give away,
to sell, to exchange and to bequeath (and inherit) property. Fourthly,
ownership gives the right to the fruit of the property in use: whatever
share of the product goes to propetty (i.e. capital) goes to the owner.
There are also social consequences atising from different systems of
ownership. Private ownership means that the owners of capital have
extra income—a cumulative inequality, for this extra income enables
them to make further investments, to make capital gains, and to give
children a better environment and more expensive education, as well
as bequeathing wealth. These economic advantages involve the con-
solidation of a social class and a political élite.

Recent Developments

The twentieth century has modified the crude simplicity of the owner-
ship system. The adoption of limited liability put an intermediary
between man and property—the Company. But since a man or small
group could effectively control the Company, this did not disturb the
_situation very much. Three changes really have made a difference,
however: first, the limitation of owners’ freedom by legislation (such
as town planning laws) and by national collective agreements about
wages and other matters; and then by the multiplication of share-
holders so that thete were too many to act as 2 body; and now by the
growth of secondary ownership—industrial firms being controlled by

152

THE REFORM OF THE FIRM

insurance companies, banks, investment trusts and pension funds rather
than directly by individual shareholders.

The private ownership system is therefore not what it was. The
system has also been altered by the nationalisation of certain industries;
and it is crucial to notice that this did not mean merely a transfer of
ownership. Legally, assets were transferred from companies to a new
entity, a public corporation. But this does not have anybody in the
position of sharcholders with their functions, their needs or their
attitudes; and it is misleading to regard the community as stockholder,
as do many authorities. The community gets no dividend payments
and no one can transfer his holding. In fact, it is not enough to say
that the industries have new owners, ot even a new type of owner—
the whole structure of power, administration and accountability has
been changed.

Now, the development of modetn capitalism and the practice of
nationalisation shows that it is possible not only to transfer ownesship
but also to transform jt—perhaps to do away with it altogether in some
of its aspects. It should therefore be possible to take the concept to
pieces, to make a new assessment of the situation and to devise policies
for various facets. For this assessment we have to make up our minds
about what is desirable and what undesirable in current developments
in industrial control; and to devise means of encouraging the former
and restraining the latter. In order to do this we need some further
understanding of the nature of the organisations we wish to reform.
But the fundamental principle should be to recognise the breakdown
of traditional ownership, and therefore to extend some features of the
situation while moderating others.

The early advocates of the public corporation saw the need for
effective direction of non-capitalist organisations. They were right
to reject syndicalism, radical decentralisation, producer co-operatives
and government departments as inadequate in this respect. To pro-
vide flexible management, independent power and authority for the
controllers of enterprise are essential. ’

Industrial public corporations are, however, extremely large and
often cumbersome bodies. They are not failures; the wide inter-
national acceptance of the principles they embody is evidence enough
of that. For very large organisations with a monopoly element they
are surely the most adequate instrument, and in these cases changes
should be sought in terms of improving the working and control of
thistype of industrial unit. Nevertheless, othet formsate now required,
if any advance is to be made in the relationship of industry to society—
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forms suited to organisations on the scale of the “ large firm * (rather
than the “ industry > which is nationalised), suited to multi-product
trading, to distribution and other services, and to flexible and com-
petitive operation free from intimate Government control. In short,
we need reform of the existing type of unit, of the firm.

I’olitical Nature of the Firm

But we need a more searching analysis of the firm in order to discover
what might be done; and it is important to realise that this should be
a political analysis. We should look at the governing board of a
public corporation or a large private firm in political terms—that is,
as a focus of power and influence, subject to some controls and pres-
sures, and able to exert others. It has often been said that the crucial
‘question is not who owns industry, but who controls it. But as in
any political organisation, what matters is not so much whe controls,
but what obligations these controllers have to meet—what situation
they are in, what pressures there are moulding their decisions. In
capitalist firms their primary obligation, legally and socially, is to the
owners of the equity. In public corporations it has come to lie with,
in practice, the requirements of the Government of the day. Some of
the main questions to be decided, therefore, are what situation the
controllers should be in, how their decisions should be moulded; and
how to put them in this situation.

This political nature of the industrial enterprise, in respect of its
internal structure, has been inadequately recognised; and this has
affected the way private enterprise concerns are criticised, and the way
public corporations are organised. But it is crucial to observe the
distinctive political character of the firm. It is neither a nation-state,
where citizenship is virtually compulsory, nor an entirely voluntary
association. Leaving a firm is both a penalty and a right. Like
armies and political parties, firms are essentially combat organisations,
in constant rivalry with one another. The loyalty of employees is a
dubious virtue, for general economic welfare may be served by deser-
tion. Among the multiplicity of interests which it exists to serve there
are a number internal to the firm—but the firm does not exist, like a
club or a nation-state, primarily for the sake of its members.

In fact, the direction of major entetprises is a political or govern-
mental activity because it involves the adjustment and reconciliation
of a variety of aims. Furthermore, there is room for dispute about the
relative values of these aims. It is therefore a mistake to look on
control as “management” or “administration”, in the sense of
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activities directed towatds a single or simple set of goals. Funda-
mental improvements in the control of industrial bodies will not be
achieved unless the needs to balance interests and to make judgments
about objectives are recognised as the tasks of their leaders.

On the occasions when the political nature of industrial control has
been noticed, the political analysis has generally been inadequate. Thus
a weakness of simple notions of workers’ control has been this inade-
quate appreciation of the specific nature of the firm and its particular
political characteristics; and so they merely carry over conventional
ideas about the democratic organisation of countties or voluntary
associations. ‘The firm is not like these bodies, and its government
poses special problems. Democracy is generally taken to be a system
where the “ governed ” can ultimately control the governors, and it is
defended on the grounds that those affected know best ““ where the
shoe pinches . But employees ate not the only ones affected by the
decisions of a firm, and hence are not its only appropriate constituents.
Firms are contingent institutions, not sufficient unto themselves.

The firm has been described by Dr. Norman Ross? as  a plural
society ”*, and he emphasizes that it cannot be understood as a unitary
organisation with a simple hierarchy of authority. Different people,
different groups within a firm, expect different things from it; and they
have varying degrees of commitment to it. A satisfactory system
of government within a firm should recognise, then, that there are
several different groups with different interests connected with it, and
the system should provide a means of reconciling these interests which
is acceptable to the various groups.

As indicated eatlier, it is also a mistake to regard 2 firm as having
a single overriding objective. Capitalist firms have usually regarded
maximum profit as such an objective, and some economists have en-
couraged them in this view. But the place of a firm in society is not
so simple: its achievements cannot be assessed by accountancy alone,
nor by measutement of productivity. By the location of its plant and
by the techniques it uses it imposes a pattern of life on all its employees
whatever their status, and by the skills it fosters it helps to shape the
education—and thereby the cultures—of the communities in which it
operates. Businesses should not be allowed to abdicate responsibility
for any consequences of their actions. It is sometimes argued that the
purpose of a firm is efficient production, and that is the end of the
matter. But a great deal depends on what “ efficient ”” is taken to
mean, and how it is assessed. The main purpose of a school is

2 N. S. Ross, essay on British industrial relations, in E. M. Hugh-Jones (ed.), Huran
Relations and Modern Management (Notth-Holland Publishing Company, 1958).
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education, yet we do not judge it by examination results alone; and
though the main purpose of a newspaper is to be read, we expect mote
of it than a large readership. The customers of a firm, and ultimately
final consumers, expect from it high-quality low-cost goods. But its
workers expect secure, highly-paid employment; the capital-owners
hope for large returns; neighbours look for co-operation in civic
projects; and currently the community needs 2 special effort to raise
exports. It is the duty of firms to work towards an amalgam of these,
and other, objectives; and their achievement cannot be reckoned by
any simple criterion.

The Providers of Capital

What are needed, then, are systems of control more complex, and more
responsive to varying pressures, than “ownership™. The controllers
of industrial enterprises should be put in positions where “ manage-

“ment ” (better called government) means more than the skilled deploy-
ment of productive forces.

What developments in large public companies would be conducive
to these ends? Company directors often like to describe themselves as
trustees for the community. They should be taken seriously. They
should be made responsible—that is, accountable—to those whose
lives they affect. Their authotity should not be lessened, but it should
be legitimised: it should be made clear that it derives not from the
ownets of the capital but from all the interests it affects. This is most
important where enterprises are capitalist-owned, because at present
these are oriented towards serving one interest before all others—
serving other interests is merely a means whereby, ultimately, distri-
buted profits can be maximised. But, surprisingly enough, the same
defect also atises in publicly-owned enterprises. We are sometimes
told that the community is the stockholder, or that Parliament (or its
committee) functions as a shareholders’ meeting. These are misleading
concepts. The community, and its Governmental agents, should be
concerned with the general interests of all people affected, with no
special regard for the capital invested. In Britain, the Treasury finds
itself in the position of a banker who has lent money to a Corporation:
and it is entitled to the lenders’ proper rights over capital provided.
Nevertheless, if the Government and Parliament concentrate their
attention on this aspect of the Corporations, they echo the central
capitalist blasphemy—the granting of full power to one interest out
of many, the providers of capital.

From the point of view of estgi&slﬁng industrial trusteeship, it is
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a notable advance for control to be in the hands of professional
managers. But the régime is still a form of capitalism—the capitalists
may be inactive but their interests still must come fitst. James
Burnham suggested in The Managerial Revolution that the managers of
industry would come to resent capitalist control and would institute
instead some form of state ownership. In fact, managers passionately
prefer private ownership because there is no active intetference from
the shareholders: their wants (dividends, growth) are provided for
impersonally, and in practice the power of the managers is free from
interference—whereas for public corporations an elaborate scheme of
accountability is imposed. Coupled with the natural sympathies of
social class, this means that a capitalist atmosphere persists. Yet
from this situation a line of improvement is clear: managers are the
appropriate ‘ professionals > to control industry, as journalists are
the right people to run newspapers and musicians the proper con-
trollers of orchestras. It is the conditions under which their power is
exercised that need to be adjusted.

Industry of course will always need to draw some of its capital from
private saving. Moreover, lenders are entitled to some say in how
their money is used. Nevertheless, their present dominance needs to
be ended, and two contemporary developments could be used with
radical effect. )

In the first place, shareholders can be deprived of controlling rights
—in particular of the right to choose the governing boards. The “A”
share (now under much criticism in financial circles) is a device to this
end. In current usage it merely deprives a section of the capital-
ptoviders of voting power. Similar devices could weaken the power
of all shareholders, and the right to elect directors dissociated from

_shareholding. Most boatds are already in practice recruited by internal

promotion, but a change in theory would accentuate the shift in social
otientation of the firm. The legitimacy of the board’s claim to direct
the firm, that is to say, would not longer be derived from the share-
holders, but would be functional—it would be valid if the board could
show that it was attempting to satisfy all the interests dependent on
the firm. -

Secondly, the growth of secondaty ownership could be encouraged
and reformed; and thus the influence of capital lenders channelled
through banks, insurance companies, investment trusts and the like.
These should be agencies which put their public responsibilities first,
and there should be a great measure of publicity and openness about
the way they make their decisions. But they should remain autono-
mous institutions, and a market i%pital thus preserved. The most
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acceptable structure to aim at, in current circumstances, is one where
personal savers invest in a variety of financial agencies, which in turn
provide the capital of industry, largely through non-voting secutities.
Through this secondary ownership, capital lenders would exert
influence on industrial enterprises. Their satisfaction would no longer
be the raison d’étre of the economic system: but the various lending
agencies would be able to bargain with borrowing firms about the
supply and resupply of funds, and thus not be powetless. Industry
would moreover have a source of capital apart from the internal savings
of the firm and the Government. In short, the investor should be
conceived as a lender of capital, and not as the purchaser of a share
in control.

Would institutional investors be stronger and more vigilant than
personal sharcholders? Certainly they would be more professional,
more expert, and yet it would frustrate the purpose of reform if they
were able to force firms to distribute earnings that would be better
ploughed back. For this reason, some fneasure of public control,

" pethaps even in the public corporation style, might be necessaty.
Investing agencies should not only be the servants of the savers and
lenders: they have duties to industrial borrowers too, and they should
accept moderate dividend policies. The interposition of this institu-
tional stage between the dividend-hungry individual and the firm
would, in fact, make farsighted capital policies easier to maintain.

Wotkers and Managers

If the power of the capitalist over firms has become remote but per-
vasive, then that of the employers has been immediate but narrowly
restricted. No reform of industrial organisation that fails to give
employees greater influence over the policies of the firms in which they
work is worth considering; but no reform giving real promise of this
has yet been made compatible with dynamic enterprise.

The Liberal Party has proposed, in a report on Industrial Affairs of
June 1962, a scheme for the indirect election of Boards of Directors.
These would be chosen by an Annual Representative Meeting con-
sisting half of shareholders’ representatives and half of employees’
representatives. The authors are sanguine that this would not create
deadlock; but they do not notice that it is obviously a bargaining
situation, to be settled by negotiation. Nor do they consider the
probability that elections to the A.R.M.will be ““organised” by groups,
that representatives will be committed supporters of slates of directors,
and that prospective directors and their backers at the A R.M. will
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have to make policy promises. Individual merit would no doubt
count for something, but it would scarcely be as decisive as th.e.sx.:hen.le
supposes. ‘The whole proposal is subjected to trer_xch.ant criticism in
2 Note of Dissent by Miss Nancy Seear, and there is little doubt that
it will have to be drastically revised. Itis an interesting example 9f the
petsistent naiveté about the electoral process noticeable in the Liberal
Party. o

Tt is likely, in fact, that any actual electoral arrangements within the
firm would fail. There ate no grounds, however, for regarding the
brisk decision-making necessary at the top of big firms as being in-
compatible with strong pressures from within. Loyfll ot not, many
employees are heavily committed to service in .spec1a.1 situations in
particular organisations. All are engaged in highly gl?crdependf:nt
and co-operative work, and a large numbet are in positions needing
responsibility and initiative. It is absurd that the government of any
such groups should be effected by simple line-of-command manage-
ment structures, and by th®reactionaty notion of management preroga-
tive, These primitive principles have no basis in justice or democracy,
and in advanced societies in the second half of the twentieth century
their efficiency can scarcely be credited either. Industrial relations and
industrial organisation will not be improved by merging the wotkers’
interests in the firm into 2 streamlined continuum; the need is to see
that their interests are satisfactorily adjusted and balanced with the
other objectives of the firm. o

The first political essential is therefore to welcome group activity in
the firm, and to legitimise discussion and pressure on all aspects of the
firm’s activities. 'This should lie between any groups within the firm,
and should not be presumed to be always a labour-management a.ff?.xr.
To this end, representative councils in some form might provide
helpful machinery, especially if they provided links between various
factories and offices and the headquarters of the firm. But some real
sanction, however limited in scope, would be worth more than any
machinery. For the employed to realise that the firm could not take
some action without their active consent would be the start of a trans-
formed situation. Clearly, wholesale transfer of control, by merger
ot otherwise, is the prime instance of a situation where the will of the
majority should prevail over the leadership of the managers.

If all shares became non-voting ones, of course, then take-o,ve.r
bids from outside would be impossible. But so complete a change is
likely to take time, and while any voting shares ate on the market,
some institutional battles between investment agencies are feasible.
In any case, the negotiated merger would continue to flourish. In
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addition, as a replacement for the financial bidding and counter-bidding
now usual, there could be provision for a firm aiming at 2 merger
(if it fulfilled prescribed conditions of resources and status) to demand
a poll of the established employees of another firm, over the heads
of its directors. In order to assure their position, therefore, 2 manag-
ing boatd would have to cultivate the confidence of their employees.
This would be 2 beginning, at any rate, to democracy in industry; and
unlike the election of boards, it would be a situation in which a dynamic
team of managers would have a chance to prove itself.

Accountability

The proposals so far look like managerialism with a vengeance, and
unrestrained managerial power may seem no great improvement on
unrestrained capitalist power. In fact, there is pressing need already
to make the managers accountable. In Power without Property, Adolf
Berle suggests that “ public consensus ” limits their power. So it
may; but it does not probe very deeply, and on some matters it is
possible that the managers do 2 good deal themselves to shape the
public consensus.

There is little doubt that more definite sanctions are needed. In
its pamphlet on Industrial Affairs, the Liberal Pasty proposed that the
responsibility of companies to a variety of interests should be legally
established, and that men from the Board of Trade should attend
company meetings to voice the public interest. But these would be
effective only if some means of investigation and public discussion
were made available—something that would do for large firms what
the Select Committee on Nationalised Industries does for public
corporations. 'There needs to be adequate outside knowledge of a
firm’s problems before the interest of public or final consumers can
be worked out. Ultimately, any necessary action against firms, based
on informed public discussion, should be taken by Ministers responsible
to the House of Commons, either by initiating legislation or by
administrative action. -

It is sometimes suggested that competition has a contribution to
make to public accountability. ‘The reformed firms here suggested
would be of course in competition with one another, and this is one
of the advantages of dealing with industrial control in terms of the
firm rather than the industty, Yet it would be an illusion to suppose
that competition fierce and uninhibited can prevail if notions of wide
responsibility, public accountability and plural values are held relevant
to a firm’s performance. Competition is an economic concept,
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virtuous by economic standards of judgment, and yielding economic
benefits. If we concede that these standards and these benefits are not
overriding goals, then we must be prepared to temper the competitive
process.

The Breakdown of Ownership

A system like this, if established, would bear little resemblance to an
“ ownership ”” system. Legally there would be, of coutse, an owner
capable of suing and being sued and so on—but this would be the firm
itself, the company as a legal personality. The capitalists would not
be owners, but merely lenders; the Government would only have
reserve powers based on its political sovereignty; the workers would
have increased influence but no control; and though the managers’
direct authority would be strong and unimpaired, their efforts would
necessarily be bent to meeting a vatiety of obligations. The employees
as a body would have the ultimate say in one ownership right, disposal
of the property. The managers would be the main inheritors of
another, the right to deploy and to act as entrepreneur. They would
be also in an immediate sense the employers—but remuneration, en-
gagement, dismissal and even promotion should be increasingly
governed by rules (by laws, codes of practice, and national agreements) .
drawn up outside the firm. Some share of revenue would still be
attributed to capital, and this would still reach the lenders: but the size
of this share would be determined increasingly by a bargaining process
(between the managers and the lending agencies) not dissimilar to the
one now determining the rewards of labour.

The social consequences of capitalism, including the inequality of
wealth it fosters, would not be resolved by the developments here
advocated, and fiscal measures would still be necessary. But some
good might be done by weakening the position of the capital providers.
They would no longer be organisationally enmeshed with the con-
trollers of industry. Their interests would be one set of interests
among others. In practice, of course, managers would prosper and
would be also investors; but they would at least be checked from
consolidating their power in any single industrial unit.

The reform of the firm, involving the breakdown of ownership, is
designed to follow certain contemporary developments. But it is
necessary to modify or even divert these changes if they are to fulfill
social purposes—that is, if they are to build 2 more democratic and
egalitarian system in industry and commerce; and this can only be
carried through by legislative, and hence political, action.
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THE SOBLEN CASE
CEDRIC THORNBERRY

FoR the last ten years ot so there has been, in the House of Commons
each November, a small reunion of a handful of Labour M.Ps. It has
been an infinitely nostalgic gathering, indulging pleasantly in cosy
reminiscence of yesteryear. Mz, Sidney Silverman has sung a plain-
tive little song, and Mr. Paget and Mr. Michael Foot have sometimes
entertained the company with a cross-talk act. Mr. Hale has delivered
an eloquent monologue, full of light and shadow. For an hour or
so the company has been good, the conversation warm and witty.
Occasionally, a Tory back-bencher is discovered, asleep, in their midst,
and when this happens the gentlemen are found in high glee, as the
somnolent one is aroused, and departs, disgruntled. But then the
Government sends down an Under-Sectetaty, with the revellers’ hats
and coats, to banish these wild spirits, and to move the House on to
mote serious matters; of deciding whether or not to allow Scottish
schoolchildren under thirteen to leave their lessons and help with the
potato harvest, and whether pigs have wings.

For the occasion is the committee stage of the Expiring Laws
Continuance Bill prolonging, for another year, a vatiety of diverse
matters which, but for it, would have become defunct. One of the
provisions of the Bill relates to the Aliens Restriction Act, 1914, and
to the Aliens Restriction (Amendment) Act, 1919. These are the
enabling Acts authorising the Orders in Council in which the main
body of law regulating the entry, control and departute of aliens is
contained. Chief amongst these is the Aliens Order, 1953. During
this, annual circus on the floor of the House the administration of our
aliens law by the Home Secretary duting the previous year is discussed,
and the Home Sectetary or his nominee reports to the House. Each
year his draconian powers are deplored, and each year the absence
of permanent legislation lamented. The House is regularly assured
that the onus of administration placed exclusively on the shoulders
of the executive is anxiously and humanely borne. Under the steward-
ship of Mr. David Renton, until last year Minister of State at the Home
Office, the patty remained nevertheless jolly, enjoying, it seemed,

*The author held a Research-Pellowship at the British Institute of International and
Comparative Law. He is now an Assistant Lecturer in Law at the London School of

Economics and Political Science and engaged in the preparation of the forthcoming
British Digest of International Law.
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Mt. Renton’s annual display of reassuring and ill-informed benevolence
as much as did that Minister himself.

But by the autumn of 1962 all these things had changed. In the
first place, there had in the preceding parliamentary session occusred
the emotional experience of the passage of the Commonwealth Im-
migrants Bill. The accompanying histtionics, as well as the detailed
debating of its provisions, had stimulated public speculation on the
broad subject of immigration and deportation. Secondly, a radical
and widely-respected Home Secretary (M. Butler) had been replaced
by Mr. Henry Brooke who, unhappily, enjoys no such reputation.
Thirdly, during the patliamentary recess the last miserable months of
Dr. Soblen had been lived out in a blaze of publicity which had served
to throw into full sinister relief the provisions of our aliens laws.
The popular imagination had been stirred by what was seen to be the
relentless hounding of a pathetic, dying figure; and when the Expiring
Laws Continuance Bill came up again on November 28 the occasion
had lost much of its former whimsical domesticity.

Robert Soblen was Lithuanian in origin, and had emigrated to the
United States just before the last war; there, he had become naturalised
in 1947. In 1961 he was accused and convicted of conspiring to
deliver secret information to Russia. The instances had occurred in
1944-5. Ultimately, after a series of appeals during whose pendency
he was, because of the state of his health, released on bail, the Supreme
Court rejected his case. On this same day, 25 June 1952, on which
also his sentence of life imprisonment was to begin, Soblen, using the
passport of a dead brother, fled from the United States to Israel. There
he was held by the immigration authorities before being placed on a
specially-chartered aircraft in company of a U.S. marshal and taken
to Athens. At Athens, he was transferred to an El Al airliner bound
for New York via London.

In the meantime, the British immigration authorities had been
forewarned of the impending arrival of Soblen en route for New York.
Under the Aliens Order the Home Secretary is empowered to grant
or refuse leave to land as he wills, and need give no reason for his
action. A notice was made out under the Order refusing Soblen leave
to land. On this being served on an alien he may be held in custody
until the Home Secretary sees fit to send him away. But between
Athens and London, Soblen managed to inflict severe injuries upon
himself and on the arrival of the plane at London he was rushed to
hospital. When, after two days, he was out of immediate danger,
Fhe notice made out while he was on his way here was served on him
in person.

163



CEDRIC THORNBERRY

The Meaning of ¢ Leave to Land

Proceedings wete instituted in the High Court, challenging the legality
of the order made against him. The point taken by his counsel was
that he had received implied leave to land under the Ozder and that
he could not subsequently be refused leave. If the Home Secretary
wished to persist in his course, he must institute deportation proceed-
ings against him under a different provision of the Order which, it was
believed, would give Soblen rather more opportunity of avoiding
return to the States. But the point was barely arguable and though
the decision of the Divisional Court was taken to the Court of Appeal
none of the six judges who heard it could find any merit init. The
understanding of the courts was that the existence of ““ leave to land ”,
without which an alien may not, in general, legally enter the countty,
must be inferred from the circumstances of each individual case.
Here, they said, no leave had been granted; the action had been taken
solely to save his life. The notice had been served as soon as practic-
able. The way was now, apparently, clear for the Home Secretary to
effect his purpose of sending Soblen on to New York.

Political Asylum Refused

At this point, however, two new factors appeared. In the first place,
Soblen applied for political asylum. In the second, the Israeli govern-
ment, whose action had at the time encountered little adverse domestic
comment, found itself increasingly under pressure. The manner of
Soblen’s removal, rather than the fact of it, was the main ground for
criticism. The opposition forced a vote of confidence in the Knesset,
and though surviving it, Mr. Ben Gurion was visibly shaken. Israel
decided on caution. But Mr. Brooke was in no such way inhibited.
He told an apparently apathetic House of Commons that he had declined
to grant Soblen asylum: though Mzr. Silverman protested, the House
was unimpressed—Mr. Silverman had often been heard to protest.
Furthermore, it was the eve of the summer recess. Of the Home
Secretary’s refusal to grant asylum, more will be said later.
Directions were now given for Soblen’s temoval. The removal of
an alien refused leave to land depends, under the Aliens Otder, upon
the co-operation of the carrier. Despite a broadside from Washington,
directed at Britain and herself, Israel was reluctant. El Al flights were
cancelled, and it was finally announced that if Soblen were placed on
an Isracli aircraft he would be brought back to Israel. Her interpreta-
tion of her international obligation happily coincided with her proposed
course of action: though, Israel said, she accepted that it had become
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a customary rule of international law that a catrier should bring away
aliens rejected by immigtation authorities, no rule of internatior.lal l.aw
imposed a duty on that carrier to take the reject to the destination
named by the tejecting State. The exposition cannot be faulted.

The Deportation Order for Soblen

Apparently exasperated by Israel’s action, Mr. Brooke now gave orders
for Soblen’s deportation to the United States; under the Order an
alien may be deported by means of any ship or aircraft chosen by the
Home Secretary. A deportation order may be made against any
alien either whete he has been convicted of an offence punishable with
imprisonment and the court has made a recommendation to that effect
(though the recommendation need not be acted upon); or where the
Home Secretary sees fit—that is, without any previous proceedings at
all or without any grounds being assigned for the action—other than
that he “ deems it conducive to the public good . Contrary to what
seems to be generally imagined, the fifty ot so aliens deported under
this “ umbrella ” provision every year (another fifty are deported after
recommendation by a court) are apparently very rarely subversives or
secret agents; many of them are aliens who have been convicted but
with regard to whom the court has decided to make no recommenda-
tion.

Counsel for Soblen now challenged the validity of the deportation
otder. They did so on four grounds. Whistling bravely, they con-

. tended that the Aliens Order was wholly #/tra vires, as the enabling

Acts were to apply only in time of war or emergency and wete there-
fore dead or dormant. Had this enterprising argument been accepted
the country would have found itself without any means of controlling
the entry of aliens. But the point was patently bad—the terms * war
or emergency ” contained in the 1914 Act having been expressly
omitted in the continuing provisions of that of 1919. The second point
was that the * exclusion order ” made against Soblen had not been
lifted; consequently he was not, as it wete, legally “here > at all for
the purposes of the Order save for the exclusion provisions—and a
deportation order could be made only in respect of a person who had
at one time been granted “* leave to Jand ”.  This ingenious argument
was superficially attractive, but again, it ignored the plain terms of
the Order, which permit the Home Secretary to do this very thing.

A Denial of Natural Justice

The third contention required more consideration by the courts and
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its rejection by them emphasises the obnoxiousness of our present
aliens law, It is a principle of natural justice, often reiterated by the
English courts, that before a man’s person or property is interfered
with by someone in authority, he should have the right to state his
case. It is expressed in the maxim audi alteram partem. Soblen
argued that the Home Secretary’s power of removing an alien when he
deems it conducive to the public good must be construed in the light
of this principle, and that the order had been made without such a
hearing. The courts, while accepting that ordinarily a man should
be heard in his own defence, and that any statutory modification of the
rule should be clear, held that such 2 modification must, by necessary
implication, be read into the Order. For, in 1920, on the similar
provision of an eatlier Order, the Court of Appeal had decided that
no such right was given. Parliament had, since that decision, had a
number of opportunities on which to dissent from and alter the law
laid down in jt—but had taken no action. Therefore, the court said,
they had no option but to declare that the point had no substance.

Illegal Extradition Alleged

Soblen’s main argument was that the deportation order was a sham
concealing a starkly illegal act of extradition. Deportation or ex-
pulsion are terms implying a unilateral act by which a country removes
from its territory a person who has, for one reason ot another, become
undesirable. The essence of the phenomenon is being rid of the
deportee. Extradition, on the other hand, involves the surrender by
one country to another of a person who has been convicted of, or is
wanted for, an offence committed in the latter—and it implies a bi-
lateral arrangement.

This country was one of the last in Europe to accept the necessity
for a general law of extradition—the mid-nineteenth century spirit of
rabid liberal individualism which had, for example, brought down

Palmerston over his innocuous Conspiracy to Murder Bill, being

highly suspicious of any arrangement for the surrender of fugitives.
It would, perhaps, be rather exaggerated to say that the mere fact of
a man’s being a fugitive from foreign justice ipso _facto entitled him to
sympathy and a hero’s welcome in those times, but in Palmerston’s
day, at least, the tendency existed. And when eventually in 1870
provision was made in the Extradition Act to enable the executive
to conclude and carry out extradition treaties, the passage of the Bill
was resisted step by step. The Act governs our extradition practice
today, and the suspicion of foreign justice which marked its birth is
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still patent on its face. Extradition is restricted to a limited number
of offences, and will not be ordered if the offence for which the fugitive’s
surrender is requested is of a political character or if it is believed
that he will suffer political persecution if handed over. ‘The requesting
government must make out a prima facie case, according to English
standards, of his guilt. Nor will he be surrendered if the act for which
his extradition is requested is not criminal in this country. Counsel
for Soblen argued that the United States and British governments
were jointly conspiring to avoid the safeguards of the Extradition
Act, well knowing that the man’s surrender could not be obtained
under it. ‘To this end, the Home Secretary, on representations from
the United States, was making use of his comprehensive discretion in
making a deportation order and directing that Soblen be sent to
America. ‘This, said his counsel, was illegal, in that it amounted to
an abuse of power.

It is certainly true that extradition could not have been successfully
effected. Apart from the suspicion that the evidence on which he
had been convicted was highly unsatisfactory by English standards
there is the further point that his offence is unknown to the Extradition
Acts. ‘This would have been sufficient to scotch the thought of
taking this kind of proceeding—but further, his offence was a political
one,

Why was Soblen Returned to U.S.?

The United States had indeed made representations to the British
Government—this much was admitted—but the terms of the represen-
tations were not given, the Crown claiming—as it is entitled to do
with respect to this class of document—privilege from disclosure.

‘Counsel for Soblen nevertheless argued that from the facts which

were known an arrangement to extradite could be inferred. He
instanced the Home Secretary’s refusal to permit his client to return
to Israel, or to go to Czechoslovakia (which had offered him a visa).
The facts could not, he asserted, be consistent with the single inteation
of ridding the country of an unwanted alien—they implied, instead,
an attempt to surrender a fugitive criminal to the State of conviction.
The judgment of the Court of Appeal on this persuasive argument
is rather interesting. The court was unanimous in the opinion that
the true nature of the order could not be discovered in its effect. Its
identification must, rather, depend upon the purpose with which it
was made. The mere fact, therefore, that Soblen’s deportation to
the United States would result in his being delivered into the hands
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of .his enemies did not invest the order with the character of extra-
d}tlon. The Master of the Rolls, Lord Denning, accepted the proposi-
tion that if the underlying purpose was extradition, then the court
would intervene and restrain the Home Secretary from what would
otherwise be an illegal act. But, he said, it was Soblen’s duty to
demonstrate the impropriety of purpose—in the sense that he must
make out a prima facie case. (For it is presumed that an act is legiti-
mate until the contrary be shown-—omnia praesumantur rite esse acta.)
Thf: Master of the Rolls pointed out that this would in any case be
an immense task—because to demonstrate impropriety, the alien must
show that the deportation order was made against him not because
the Home Secretary deemed it conducive to the public good but
becal.Jse he sought to extradite. That the consequence of deportation
was in fact the surrender of a fugitive alien was not conclusive—it
was a neutra% piece of evidence of no value to Soblen unless supported
by'othe.r evidence tending to demonstrate impropriety of purpose.
This, said Lord Denning, did not exist—the determination to send him
back to the United States instead of to Czechoslovakia did not assist
the. alien. The Home Secretary was merely restoring the position
which had existed prior to Soblen’s self-mutilation. In short, Soblen
had failed to make out a prima facie case; in that the evidence he
adduced was as consistent with a desire to deport because he thought
it conducive to the public good as with a desire to extradite.

. Bu't .Lorfl Justice Donovan was apparently not prepared to accept
this distinction between what was a proper and what an improper use
of the_ power. He could see no reason why an order made with
extradition in mind should not be a perfectly legitimate exercise of the
dxscr.cnon of the Home Secretary as to what was “ conducive to the
public good ”. The third judge, Lotd Justice Pearson, found it
unnecessary to decide the point—for in his view Soblen had not made
outa prima facie case that the Home Secretary’s purpose was extradition.

<

Has the Home Secretary an Absolute Discretion?

Thete seems to be no good reason why because of the terms of the
Ahens‘ Order or otherwise Lord Denning should have chosen the
y.ardstlck off propriety that he did. His choice is readily comprehen-
s1b1e——jbut it is of dubious validity. It seems improper thus to limit
t‘he'plam meaning of the words of the Order conferring a virtually un-
hrmtegl discretion upon the Home Secretary to deport any alien and, by
choosing the means of his removal, in fact to control his destinati,on.
However much it might shock those who established our law of
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extradition that its safeguards should thus be capable of evasion, the
logic of Lord Justice Donovan’s exposition of the Aliens Otrder seems
irresistible. And thete is no reason to suppose that the situation
disclosed in the Soblen case is in any way novel. During the first
World War, for example, the similar provisions of an earlier Order
were made use of to execute what was in fact an extradition arrange-
ment with France for the mutual surrender of nationals of the two
countries avoiding national service. The procedure of extradition is
expensive, and may be hazardous (because of the vatious restraints
on its grant) if the fugitive’s surrender is wanted badly enough. The
State Department’s archives have recently been shown to contain a
number of requests addressed to the United States by Britain (amongst
othet countries) suggesting the return of fugitives by means of Ameri-
can immigration and aliens procedures. It is difficult not to infer
from this that the requests have been made on the understanding
that reciprocal arrangements will be made available in this country.
To state this is not necessarily to imply a criticism. The Extradition
Act should be no sacred cow. It may be that the nineteenth century
extradition procedure is cumbersome and ill-suited to modern needs.
The chauvinism prevailing at the time of its enactment may be out of
tune with the harmonies sought through the Atlantic Alliance. It
this be the case it would be well to say so.

No Legal Loopholes

It is to be temembered that the conduct of the Soblen case was, in
terms of the present law, perfectly proper. ‘Though one may quibble
at some of the language used by the Court of Appeal, their decision is

_ not one which the lawyer, confining himself to the law, can criticise

on any more substantial ground. It may even be that the court over-
reached itself in seeking to be fair to Soblen. This, no doubt, was the
motive which led the Master of the Rolls, in the writer’s opinion, into
error in exaggerating the powers of the court and of the rights of the
alien faced by a deportation order made against him because it is
« conducive to the public good ”. The discretion given the Home
Sectetary is in practice unbounded. He may, with an alien, in sub-
stance do as he pleases. He may admit, reject, and deport, and is
answerable only to Parliament.

But this is not the result of the Soblen case. It is the consequence
of the natural and logical meaning of the statutory provisions. The
Soblen case has merely brought a somewhat tardy general realisation

of their enormity.
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The Right of Asylum

But what of the right of asylum for the persecuted, for which Soblen
at one time applied, and for which Britain was once famous? Its
existence in mid-Victotian times cannot be doubted—from 1826 until
1905 no means existed to prevent the entry of the disaffected and the
non-conformist—not, except under the Extradition Act, could they
be sent away. Many European revolutionaries were welcomed, and
it was not until they in their turn established other liberal constitu-
tional States, and created a new kind of dissident, comprising com-
munists and anarchists, that we again began to look to our potts.
The gospel of the new deviationist threatened the security of this
country as well as that of others, and an attempt was made to exclude
him from the category of political offender—he was an ““enemy of
all civilised nations ”. Our first modern Aliens Act—that of 1905—
nevertheless stipulated for the right of asylum in certain cases.

The right was in its origin a true right, or competence, enjoyed
by an individual under the Jaw. In this country it referred to the
practice of sanctuary in spiritual places which could be achieved by any
malefactor. But in current international law, into which the doctrine
has been assumed, it runs in favour not of the individual, but of the
State to which he applies. The Universal Declaration of Human
Rights, for instance, refers to it in these terms (Art. 14):—* Everyone
has the right to seek and to enjoy in other countries asylum from
persecution . ‘The late Sir Hersch Lauterpacht, British judge at the
International Coutt, described this definition as “ flippant ”, and others,
with an eye to the practice of States, tend to regard the “right of
asylum ” as something of a grim joke.

Is there a Liberal British Tradition?

Parliament is often told that the Home Secretary, in administering our
aliens law, is religious in his observance of our tradition in this matter.

On the other hand, we do not today keep open house, and every alien.

who claims to be admitted to asylum must satisfy our test of a political
refugee. ‘This test is that contained in the Geneva Convention on
Refugees of 1951 and it is interpreted restrictively. The Home
Secretary thus described it—* political asylum is granted only where
there are grounds for believing that the life or liberty of the applicant
would be in serious danger if he returned to his country, or that he
would be subject to persecution of such a nature as to render life
insupportable.” There is, of course, no way in which the Home
Secretary’s decision may be challenged, except in Parliament. In the
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past ten years 2 number of angry debates have been sparked off by
decisions which have been considered inhumane. In these the charge
has often been made that political asylum has today become nothing
other than a weapon of the cold war. This has been as often denied,
but it is difficult not to conclude that there is much substance in the
allegation. Cases like those of Dr. Cortt in 1954, and Soblen in 1962,
have done a great deal to tarnish the image of an entirely objective
Home Office adjudication. :

Mr. Brooke, in refusing Soblen asylum, said that he was not a
political refugee—he had been convicted of an offence by the courts
of 2 country possessing democratic institutions. On the other hand
there is no doubt that the offence for which he was convicted was of
a kind which in the common practice of States and the opinion of
international jurists was “ political ”. A curious situation therefore
arose in which, though Soblen was a political offender who could not
be extradited, he was not a political refugee “entitled ” to asylum.
But had he been convicted of espionage on behalf of the West by a
Russian court, and escaped to Britain, it is inconceivable that he would
not at once have been given asylum.

The Home Sectetary’s Defence

It remains to be recorded that on the morning of the day on which
Soblen was to be deported to the United States he killed himself by
taking an overdose of drugs. Mr. Brooke was expected to defend
his action when Parliament re-assembled. Instead, he chose to rely
on passages carefully culled from the judgments in the Court of Appeal.
In the writer’s opinion, the Home Sectetary’s speech is unrivalled for
sheer humbug in the years of alien administration since the last war.
As Mr. Paget temperately rematked, such reliance would have been
more convincing had he not chosen to suppress evidence vital to
Soblen’s case. .

This is not to deny that Mr. Brooke had been placed in a position
of extreme delicacy and difficulty duting the episode. One of the
matters brought out by the case was that except under the Aliens
Order there is no powet by which we may surrender convicted or
accused spies to our allies. Though these are political offenders, in
that their crimes have been directed against the fabric or security of
the prosecuting States, it must be a matter of very serious considera-
tion whether arrangements should not be entered into, and powers
circumscribed by proper safeguards, assumed to meet this situation.
The writer finds some of the British reaction to the case rather

»
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unattractive and irresponsible in its xenophobic suspicion of foreign
justice, supported by an unreflecting idealisation of a past practice
which was by no means so objective or impartial in its attitude to
political offenders as is usually made out. It is a commonplace that
the concept of political offence is highly subjective, in that any act
deemed criminal under a system of law is in the ultimate analysis an
offence against the body politic. The attitude adopted by any society
to a supposed political offender will inevitably be coloured by its own
basic interests and philosophies, political and economic.

The Law Needs Reform

But this said, there remains substantial ground for disquiet. The
powers given to the Home Secretary under the Acts of 1914 and 1919
were intended as a temporaty expedient, to meet a time of crisis. The
form in which they were assumed is the form common to emergency
legislation, in its comprehensiveness and its by-passing of the cus-
tomary processes of the law. This form is now quite anachronistic
in its secrecy and in the absolute discretion which it confers. It
militates against all the traditions of natural justice implicit in the
common law guarantees of individual liberty It would no doubt
astound many in this country as it would surprise lawyers in the
United States that envious glances should be directed across the
Atlantic at the administration of the McCarran-Walter Act. In few
democratic countries today, however, can powers comparable to those
of the Home Secretary be vested in any one administrative officer of
state.

No Tribunals of Appeal

It was not, however, always so—by the Aliens Act of 1905 boards
were created to which aliens refused permission to land could appeal,
The ill-drafted terms of the Act, together with the erratic and un-
regulated behaviour of the appellate boards, have combined to give
the Act a very bad name; it was something nasty which the Home
Office once saw in the woodshed. Since 1914 no such appeals
tribunal has existed—though in the thirties, and again since 1956,
certain classes of alien ordered to be deported have had a right of
petition to bodies whose function has been entirely advisory.

Parliamentary Control Inadequate

The Home Sectetary has often said that alien administration can be
controlled by Parliament much more readily if the exercise of power
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remains his exclusive responsibility. But it may be thought that this
is a lame and transpatent rationalisation. The Home Office has
become entrenched in the unregulated enjoyment of its powers over a
period of fifty years and will not surrender them lightly, or without
a struggle. When last year during the passage of the Commonwealth
Immigrants Bill the precedent of the 1905 appellate tribunals was cited,
the Government asserted that the activities of those boards had pre-
vented the Home Office from executing the will of Parliament ex-
pressed in the terms of the Act. ‘The contention is scarcely maintain-
able—if fault there was, it lay in the limited scope of the legislation.
For the Act did not attempt any quantitative but rather a limited
qualitative control, which was restricted to a limited number of
alien immigrants—those travelling steerage on vessels bearing a large
number of immigrants. The “will of Pasliament” as expressed
in the Act was not at all what the Government last year said it was.
It is, indeed, difficult to defend the erratic behaviour of the boards, but
their effect on the admission of aliens was minimal. And it is a very
long way in the history of administrative tribunals from 1905 to 1963.

The Government has in the past two yeats, in response to the
perseverence of Mr. Paget and his friends, declared that legislation
on alien control was in contemplation—but that it must await the
result of the negotiations at Brussels. Nothing now stands in the
way of a radical reform. It has indeed been called for over the last
twenty-five years by every independent investigator of this part of
our law. But there are no votes to be gained through a liberalisation
of alien regulations and the benevolent despotism of the Home Office
must first be overcome. Our problems are not the same as those of
other countries and cannot satisfactorily be resolved by rash trans-
position of other laws and techniques of control; nor can or should all
element of discretion be eradicated. But aliens should be treated not
(as Mr. Gordon-Walker once happily obsetved) as “ microbes in-
vading the body politic ”; rather, as" human beings having had the
misfortune to be born out of the United Kingdom.

In this context, Harold Laski once found unanswerable the warning
of J. S. Mill—* Whatever are the reasons for conferring power, those
also are the grounds for erecting safeguards against their abuse.”
Dr. Soblen may yet prove not to have endured in vain.
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WHAT SHOULD THE LORDS
BE DOING?
BERNARD CRICK

OncE more the mountain has laboured and has brought forth a mouse.
The Parliament Act of 1948 brought Life Peers and Peeresses into the
Constitution to strengthen the repute and efficiency of the House of
Lords. And now the Joint Committee on House of Lords Reform?
has proposed that hereditary Peers may renounce their titles and status
for life, thus removing an injustice for some reluctant elder sons and,
in some cases, for their loyal and unhappy constituents. Pethaps the
Government may even accept its recommendations—they are, as we
will see, modest enough. Certainly the Government will go no
further. So'another piece of patch-work is added to the already
crazy quilt of modern government in feudal dress. A British Parlia-
ment can bring itself to tear apart and rebuild the whole administration
of out largest urban area (albeit with a typical reprieve for the pageantry
and futility of the City itself), but it still allows the mouse of reform
only the smallest nibble at the ermine. ‘The way in which the whole
question of the House of Lords has been handled is now either beyond
a joke or beneath contempt.

No lasting solution to the resulting set of anomalies, contradictions,
privileges and inefficiencies will be achieved until both political parties
are willing to look, not just at the question of powers and composition
of the Chamber, either separately—which has been foolish enough—
or even together, which has been deliberately avoided, but at the basic
question of the function and utility of the Second Chamber in the con-
text of the work of Patliament as a whole, indeed of the whole frame-
wortk of British government and administration.

The Wedgwood Benn Affair

It is hard to keep a sense of proportion about the Wedgwood Benn
affair. A personal wrong may soon be righted and perhaps it is a kind
of victory for democracy that Peers may soon be able to divest them-
selves of nobility and run for the Commons. Even in our mundane

*The author is lecturer in Political Science at the London School of Economics and
Political Science. He is part author of the Fabian Research Study Reform of the Lords

by Chotley, Crick and Chapman, and author of the Fabian tract R the C
1H.L. 23, H.C. 38 (Session 1962-63.) abisa tgace Reform of fhe Commons
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politics there is a bit of the romantic in us all which is joyful that a
personal campaign such as Benn’s can get so near success at all, amid
the frozen prejudices and the well-disciplined party fears that have
surrounded this whole problem. But the campaign was fought and
won on a very narrow front. It was important not for its cause or
effect so much as for the conditions it revealed.

Let us recall the main facts of the case. The First Viscount
Stansgate was created in unusual circumstances. On 21 December
1941 a statement was issued from No. 10 Downing Street: ““ The King,
on the advice of H.M. Government, has been graciously pleased to
confer peerages upon four members of the Labour Party. These
creations are not made as political honouts or rewards, but as a special
measure of state policy. They are designed to strengthen the Labour
Party in the Upper House . . . at a time when a coalition Government
of three parties is charged with the direction of affairs.” He would
certainly have been a Life Peer had the recent Act been then in force
(or had an attack of the gout not afflicted Sir James Parke—later Lord
Wensleydale—on the first day of Session 1856, preventing him from
taking his seat and thus giving their Lordships time for second thoughts
about accepting him as a Baron for life). Since this was a “ special
measure of state policy ” there was an element of ungenerosity through-
out in successive governments invoking heraldic precedent, rather than
using the sovereign power of the Crown in Parliament to find some
relief for the Member for Bristol, South-East, before the crisis came.
A Private Bill and a Public Bill promoted by Benn were both rejected.
Then, on 17 November 1960, the first Viscount died. The House of
Commons referred to the Committee of Privileges Anthony Wedgwood
Benn’s claim that he was not disqualified.?

The Committee reported against Benn: that his  instrument of
renunciation > had no legal effect; that his status disabled him, not the
Writ of Summons to the Lotds for which he had not applied;® and
that the issue of such a Writ, while plainly forcing someone to leave
the Commons, yet constituted no breach of the Commons privileges.*
And they rather gratuitously added, after voting on straight party lines,
that they neither recommended the introduction of a special Bill to
help Benn, not were they called upon to express any view about the
desirability of general legislation. The Committee, while accepting the
view that the House of Commons is the sole judge of the qualification

2631 H.C. Debates, 171-174.

3 The current Roll of the Lords Spiritual and Temporal, (1) H.L., 1962-63, shows 68 peers
who have never bothered to collect their Writs of Summons without which they cannot

sit.
4 Report from the Committee on Privileges, 142 H.C., 1960-61.
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of its members, yet hid behind the law. (And the story went
around that one Conservative Member of the Committee persistently
committed the politically Freudian slip of saying ““ Hogg” for “Benn”.)

When the Report was debated and accepted, the House refused
permission, voting again on strict party lines and against several clear
precedents, for Benn to address them from the bar of the House on his
own behalf. But on this division twelve truly honourable Conserva-
tive Members voted against the Government. Certainly, as one of the
editors of Pablic Law wrote: ““ such a refusal must . . . have injured the
reputation of the House for generosity, courtesy and fair play .5

Public opinion now entered into it, and Conservative M.P.s were
left in no doubt from press, radio and television that Parliament had
?,Cted foolishly in the eyes of the public. It is hard to think of a case
in which Parliament was so much at odds with an aroused and in-
form'ed public opinion. The new Writ was at last issued for a by-
-election and Benn determined to stand. ‘The Returning Officers have
statutory power to refuse a nomination paper only if the formal
particulars of the candidates and other persons subscribing the paper
are not as required by law. Many odd holes in the Constitution began
to appear. On 4 May 1961 Bristol returned Benn by 23,275 votes to
10,23%1, double his majority at the General Election, despite much
publicity by his opponent that his election would be invalid. And so
the_]'j'_,lection Court found when his opponent, Mr. Malcolm St. Clair,
petitioned it. Meanwhile the House, on 8 May 1961, yet again refused
adrr%lssmn to Benn, though with growing ill-temper and doubt as it
realised how clearly it was challenging the rights of the constituency;
he're was, indeed, the clearest clash between Patliament and a con-
stituency since the days of Wilkes and the Middlesex elections in the
1760s, anfl between the hereditary and the democratic elements in the
Eonsututlon since 1911, But the Commons sheltered behind the

ourt,

Thete is no reasonable doubt of the legal soundness of the first
patt of 'tI:;c Court’s judgment: that Benn was not elected because under
a dlsabxht{y. He had argued that the disability of 2 Peer only atose
from the incompatibility of duties imposed by the Writ of Summons.
In‘practme the Crown only issues 2 Writ when applied for, and he had
qcmher applied for nor received one. There were precedents on his
side—the whole status of Peerage was much mote uncertzin and
flexible until the mid-seventeenth century than today. But it is hard

* Gordon Bortie, *“ The Wedgwood Benn Case **, Public Law, Wi
A , , Winter 1961, pp. 349-361;
s;,c/glso Peter Bromhead, “ Mr. Wedgwood Benn, the Peerage and the Coggtitution ?,
arliamentary Affairs, Autumn 1961, pp. 493-506—hoth excellent accounts of the whole case.
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not to follow Victorian judges who held that these precedents and
practices had fallen into desuetude (there is now, as with modern
ceremonial, a kind of bureaucratic freezing and codification of customs
and pageants once far more fluid). The modern law was quite clear.
But what were the sources of the law? Nothing was to be found in
statute. ‘The sources were, of course, the decisions of the courts; the
opinions of writers of authority; and the reports of the Committees of
both Houses. This reveals what was shabby in the whole affair.
Cleatly the Election Court would give most weight to modern decisions
of Parliament itself. But the Committee on Privileges had itself
refused to contemplate change or innovation. What was, in the eyes
of the Court, the only unchallengeable source of new law in these
matters, itself took political shelter behind a refusal to consider any-
thing except the precedents and the opinions of writers of authority.®
This was to the discredit of Parliament.

But the Court went further. It declared that votes for Benn did
not count and that, therefore, Mr. St. Clair was the Member for Bristol,
South-East—an injustice and a political absurdity. The Court relied
on Beresford-Hope v. Lady Sandburst” which had found that when the
fact of incapacity was well known, votes for that candidate were
thrown away. But was it as  clear and notorious ” that a Peer was
disqualified in 1961, when seemingly allowed to stand at all, as was
a woman in 1889—particularly when it was well known that a case
was pending? The public might well suspect, wrongly, that if
electoral law were not in a thorough muddle, an action would take
place at the time of nomination, not after a campaign and the declara-
tion of the Poll. The Court could easily have avoided the absurdity and
injustice of declaring Mr. St. Clair elected. On this matter of opinion
it could have declared the election invalid and ordered a new Writ
to be issued. It was the first time—and one hopes the last—in which
a candidate with 2 minority has been seated by order of a Court (the
House of Commons acted directly in-the case of Wilkes).

The Latest Nibble at the Ermine

Two days after Wedgwood Benn (Viscount Stansgate) had been
nominated for the British by-election, Mr. Butler announced in the
House of Commons that the Government intended to set up a Joint
Select Committee (that is, of both Houses) to consider: (i) the com-
position of the House of Lords; (ii) whether Peers should have the

¢ The tautologous character of the doctrine of parliamentary supremacy has never been
made mote clear: Parliament is even supreme to ignore its own supremacy—but surely not

its political duty?
7 (1889) 23 Queens Bench Division 79.
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right to sit in either House, to vote at elections or to surrender their
peerages; and (iii) remuneration.

The terms of reference were subsequently narrowed to the second
point alone. The Labour Party simply refused to join a2 committee
on such terms. Perhaps the wonder is that they joined it at all, but
for the fact that they had already fully committed themselves on the
Benn case, albeit Mr. Gaitskell himself had from the beginning shown
far less enthusiasm than most of his followers, both on points of law
and policy. For the Labour Party had and has no policy whatever on
the House of Lords. ‘The impetus for reform in recent years has been,
with the single exception of the Benn case, Conservative. Since the
breakdown of the 1947 Confetence of Party Leaders and Mr. Attlee’s
refusal to enter into fresh talks in 1953, Labour had pursued a resolutely
conservative policy of letting sleeping top-dogs lie. They feared that
any reform or rationalisation of the Upper House would strengthen
its prestige even if the powers were left as now, or even reduced. And
this was probably sound sociological sense; but it is political cowardice
and, in the long run, politically untenable. It will be remembered
that the Labour Party opposed the Life Peerages Act of 1958, though
immediately co-operated in its working. Clearly it was absurd,
theoretically and politically, for Mr. Butler to expect Labour to discuss
the question of composition without discussing the question of powers.
It is normally thought that the nature of a job is relevant to the selection
of personnel. But the real objection was to discussing the problem
at all. One supposes that the Government refrained from calling
Labour’s bluff by including  powers ” in the terms of reference only
because they actually did want some result and not another stalemate.
They were undet, as usual, far more backbench pressure from their
own supporters to provide some remedy for reluctant Peers—after all,
they have more of them—than was apparent in the Parliamentary
debates on the Benn affair.

If the subsequent Report of the Joint Committee on House of
Lords was a mouse, yet it was a very pretty one—well suited to
pseudo-Gothic surroundings. The Select Committee on Public
Accounts should reprimand Her Majesty’s Stationery Office for not
advertising it in the hopes of wide commercial sales among all the
many literate eccentrics and men of humour still in the realm. The
printed evidence showed the Lord Lyon King of Arms taking the
committee relentlessly through the history of “ hereditary tribal
representation > in the second of the Scottish “ Thrie Estaits ”’; Lyon
showed that the Scottish Peerage had had the undoubted right of
resignation in favorem and even powers of Nomination and Tailzie.
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Our own Garter Principal King of Arms struck closer to the eventual
recommendations of the Committee; Garter did, however, find need
to solemnly reject ““ the genetic argument ”’, but to weigh judiciously
the “social argument ” as being “too deeply embedded in human
nature to be changed easily ”. And much more of the same—includ-
ing several disingenuous proposals, notably from Lord Salisbury, that
Peers should be allowed to stand for the Commons without renouncmg
their titles.

The Report of the Joint Select Committee

The Report recommended that:—

(i) Peerages may be surrendered. Existing Peers will be given
six months to make up their mind from the date when the new law
comes into effect; newly succeeding Peers one year, except if they are
already in the Commons, then one month. The resignation will be
for life, complete and irrevocable in every respect of title, dignity,
precedence and privileges, but will be resumed by the heir on the death
of the “ holder” of the dormant title (the Labour minority on the
committee had voted for the extinction—technically, “ the drowning
—of such peerages).

(ii) 'The Peerage of Scotland (that is those created before the Act
of Union of 1706) should all be admitted to the House of Lords. At
present they elect sixteen Representative Peers; the additional number
will be only fifteen. So here is an actual increase in heteditary numbers!

(iii) The Peerage of Ireland (that is those created before the Act
of Union of 1800) have had no Representative Peers since 1919; so
they should now be able to stand for any constituency in the United
Kingdom and to vote if they fulfil normal residence requirements
(previously they were excluded from election in Northern Ireland).
This removes an anomaly without increasing (by about seventy)
numbers in the Loxds; but it emphasises the remaining absurdity that
some people with titles may stand for election and sit in the Commons.
This seems, for obvious reasons, inequitable.

(iv) Peeressesin their own right (at present some seventeen ladies)
of England, the United Kingdom and of Scotland should be allowed
to sit in the Lotds, or to surrender their titles on the same terms as
all other Peers.

Well, justice may be done—to Peers. And once again it is done
without infringing the right of hereditary Peers to sit in the Lords.
And no-one questioned the continuing undemocratic habit of Irish
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Peers and of holders of courtesy titles (many eldest sons of the senior
Peerage) being able to use their titles in Parliamentary elections. This
is a pretty small point; but it is a pretty small-minded report. Mr.
Wedgwood Benn may have succeeded in his personal case; but both
parties saw to it that no thin end of the wedge would be made towards
an agreed and genuine reform of the Lords. Yet his fight could have
very great political significance. His rémarkable majority in the
Bristol by-election should convince any future Labour Government
that public opinion is not so wedded to the Lozds as the Lords make
out. If public opinion remains in this mood, may prior agreement
between the parties prove politically necessary at all? Would there be
much risk in a unilateral Labour House of Lords Reform Bill ?

Agreement as to Reform

It is not too difficult to see a clear way to reform in the sense of im-
proving the utility of the Second Chamber. It may perhaps well be,
as Lord Chorley has asked in a tone of amused despair, * quite un-
realistic to think that any such agreement can be reached ”.# Let us
grant that the Preamble to the Parliament Act of 1911 was 2 quite
unrealistic red-herring;? no-one now wants a “ popular . . . basis ” for
the Chamber; the Commons is and should remain the only elected,
national body in the Constitution. But agreement about the function
of a second chamber is, in principle, great.

Let us go back to Lord Bryce’s report of 1918 on the  Conference
on the Reform of the Second Chamber ” of 1917—which is still the
classic study of the function of the Lords. He distinguished four
functions: '

(i) “ The examination and revision of Bills brought from the
Commons.”

(i) ““The initiation of Bills of a comparatively non-controversial
character.”

(iii) “ The interposition of so much delay (and no more) in the
passing of a Bill into law as may enable the opinion of the
nation to be adequately expressed upon it.”

(iv)  Fulland free discussion of the large and important questions
. .. at moments when the House of Commons . . . cannot find
sufficient time for them.”?

- 8 See his thoughtful, * The House of Lords Controversy ”’, Public Law, Autumn 1958,
pp. 216-235.

? “Wheteas it is intended to substitute for the House of Lords as at present constituted

a second chamber constituted on a popular instead of a hereditary basis, but such a sub-

stitution cannot immediately be brought into operation . . . ”
1o H.C. 9038 of 1918.
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It is commonly agreed that the value of work in the first two
categories is now actually greater than in Bryce’s time, in terms of the
time saved to the Commons, indeed for clauses of Bills and statutory
instruments that often would not have been examined at all but for the
Lords.!* (There is simply 7o case whatever for abolishing a Second
Chamber). The third function has been modified drastically by the
Parliament Act of 1949. And the fourth function of general debate
seems to do no one any harm and may sometimes do some good. The
essential thing is that Bryce’s first two categories point to the use of
the Lords as an efficient working body.

The ““ Agreed Statement on Conclusion of Conference of Party
Leaders”? in 1948 stated that: “The Second Chamber should be
complementary to and not a rival to the Lower House and, with this
end in view, the reform of the House of Lords should be based on a
modification of its existing constitution as opposed to the construction
of a Second Chamber of a completely new type based on some system
of election.” The full concept imminent in the word “ complemen-
tary ” is yet to be explored.

The Parliament Act, 1958

Then came the Parliament Act of 1958. It must be remembered that
this was a Counservative measure, introduced without inter-party
agreement and without any Mandate (the Conservatives, like ancient
Chartists, invoked ““ the Mandate ” in 1948). It was clearly intended
to restore the efficiency of the House of Lords without diluting the
hereditary vintage. The repute of the House of Lords depends upon
its efficiency, and upon its repute depends the social esteem that the
public give to the Peerage. :

Conservatives are well aware of the truth of Tocqueville’s great
maxim that aristocracies without function wither into contempt.'* And
the Act might have killed the two birds with one stone. But the use
made of it has been both half-heatted and contradictory.

Forty-five Life Peers have been created (including seven Peeresses),
of whom forty-three are still alive. It was said by the Government in
the debates on the Bill that they would all be people who would be
willing to play a regular part in the work of the House. In most
of the cases this has been true, butnotinall. There has been a tendency
for the list to degenerate into, if not window-dressing, then a

1 See P. A. Bromhead, The House of Lords and Contemporary Politics, (Routledge 1958)
Part I, “ The Lords at Work ”’; and Chorley, Crick and Chapman, Reform of the Lords
(Fabian Society, 1954), pp. 11-21.

12 H.C. 7380 of 1948.
13 See my “ The Life Peerages Act ”, Parliamentary Affairs, Autumn 1958, pp. 455-465.
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supplementary form of patronage;and appointments have been made of
people already so impossibly distinguished and busy that they have
had little time for their duties. ‘They seem to play no more or less a
role in the recent life of the House than the other Peers of First
Creation who provide most of the hard core of sixty-seventy regular
attenders who do the honourable donkey work.14

About the same time the Standing Orders of the House were
amended so that a Peer may apply for leave of absence for either a
session or a Parliament, and will be deemed to have applied if he
doesn’t turn up at all. Then he * is expected not to attend the sittings >’
and ““ he is expected to give notice . . . at least one month > before he
might subsequently attend. At the moment sixty-two Peers have
leave of absence for the Session and one hundred and fifty-six for the
Parliament. But this is a purely informal and legally quite unen-
forceable tidying up—*“is expected > forsooth! The Crown’s Writ
of Attendance is absolute. There is no legal power to stop any
absentee turning up if the spirit moves him.

Clearly the Life Peets Act could be an effective instrument to create
a Chamber of men and women experienced in the administration of
matters likely to come before the House for scrutiny and revision.
And the stress should be on relevant experience rather than on “public
distinction > in the conventional way of the New Year and Birthday
Honours Lists. It can be said that no-one has been made a Life Peer
who could not, with propriety, have been made an ordinary hereditary
Peer, were they willing. Yet a few good Town Clerks would do far
better service than most of the already over-busy people of public
distinction who have been appointed. If an element in a reformed
House should continue to be retired M.Ps. and failed Ministers, yet
at least an equal element of it could be, if properly paid, almost a career
service, certainly something to fill an important stage in the career of
a lawyer civil servant, public official, some businessmen and some
people in education: not all appointments need be for life, nor need

“ nomination ” preclude application.

A House of Scrutiny

The true function of the Upper House is to save time for the Commons;

14 See Brotnhead, Hotue of Lords é) 31 f,; and Chorley, Crick and Chapman, Reform of
the Lords, pp. 9-1 10, Some newer figures: the average cﬁuly attendance oEP all Peers in the
Session 1961-62 was 143; the total numbet attending at least once was 578 (of whom 56 did
attend only once); and only 123 attended more than half the sittings.
Of the 32 Life Peers who sat for the whole Session, 1961-62, frequency of attendance was:
115 — 100 — 80 — 60 — 40 — 20 — O times
4 3 7 7 3 8 Peers (two once only)
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to give more time than can the Commons for the scrutiny and suggested

revision of complex public Bills and of statutory instruments; and to
discuss and debate not so much great issues of public policy but
matters of administration and of the working of social policies for
which the Commons seemingly has little time, or even, with the declin-
ing use of Select Committees, inclination.® If this administrative,
buteaucratic, scrutinising conception of an Upper House as a Chamber
of Review (or House of Correction?) could be grasped, and the
composition made appropriate, then one could envisage many useful
additional functions being undertaken by such a thoroughly de-politi-
cised “ Lords . Committees could undertake work of investigation
as well as scrutiny, to allay the continued public worry, and to fill the
real gap in Ministerial accountability, about the workings not merely
of systems of public tribunals and enquiries, vide the Franks Report,
but also the greater un-tribunaled areas of ordinary administration,
vide the Whyatt Report. It would be a proper place for the Standing
Council on Tribunals envisaged by the Franks Report, and even, with
Law Lotds active, a final Court of Administrative Appeals. Many
forms of public enquiry, even many topics handled by inter-depart-
mental committees, at the moment completely outside the scope or
control of Parliament, could be undertaken or reviewed by such a
Second Chamber. In this context the composition and work of the
Conseil D’Etat of the French Fourth Republic deserves far more
sympathetic study from British parliamentarians And to press to the
uttermost bounds of pohmcal imagination, could not the Commons,

if the Second Chamber is both de-politicised and de-Lorded, pass on
to it some of the detail of financial scrutiny of which it is more impozt-
ant that it should be done adequately, than who does it.

But the main point is that the functions of a reformed and efﬁmcnt
Second Chamber should be studied in relation to the work of the
Commons. It is for the Commons to use the Upper House as a policy-
making body uses committees of consultants, advisers and scrutineets.
The solution to the House of Lords problem will not be found until
the next Select Committee on Procedure of the House of Commons
has, in its terms of reference, the function of the House of Lords. "

As for composition, the Labour Party must nerve itself, as Mr. Benn
has just suggested,® to cut the Gordian knot and divorce membership
of the Peerage of the Realm from membership of the Upper House of

15 See my Reform of the Commons (Fabian Society 1959), pp. 18-20; and “ A House of
Scrutiny 7", Observer, 1 April 1962,

18 Anthony chgwood Benn, “ The Labour Party and Lords Reform”, Guardian,
28 January 1963. .
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Parliament. Half-way houses, such as Lord Salisbury has been
fertile in planning, all have the same object: to preserve the social and
political esteem of the Order of Peerage. This consideration is simply
irrelevant to the work of Parliament—though it is relevant to the social
mechanics of Conservative electoral prospects. And if this is so, as
most politicians would agree it is (even though different conclusions
can be drawn from the observation), the Labour Party should attack
the inequity of the Order of Peerage having any special role in Parlia-
ment at all.  Since they may now lay down their rank and run for the
Commons, let them do so. They could be appointed to serve in a
nominated Upper House the same as anyone else; and they ate likely
to furnish more than their share of people with the right kind of
experience of service on public bodies and in local government.

The Labour Party has been wise not to be affronted by the heredi-
tary principle as such in relation to the work of the Lords. But the
Life Peers Act recognised that the Peerage could no longer petform
this work. And the Peerage is, after all, part of an undemocratic
system of social influence exploited by the Conservative Party. Social
esteem may be, as the worthy Garter argued, * part of human nature %
but there is no justice in continuing to give it constitutional sanction.

‘The House of Commons could well, as Benn argues,!? be given
power to override the decisions of the Lords by simple affirmative
resolution. But his suggestion to leave the Peers of First Creation,
together with the Life Peers, the Bishops and the Law Lords would
still leave 2 Chamber of about two hundred and fifty members. If
Mr, .Benn would consider what the functions should be, rather than
putting composition first (in his admirable animus against the heredi-
tary principle), he might think that something far smaller was appro-
priate—perhaps no mote than a hundred if most were genuinely full-
time, not Lotds but Councillors of Parliament.

So the House of Lords should be radically reformed for two
reasons, which perhaps up until now have only been implicit in this
argument, but reasons which should make the Labour Party think the
question part of the matter of Britain and not just a silly, quite useful
anomaly which can be ignored on sufferance. First, that the House
of Commons is overburdened with work and thus drowned in detail.
Second, that the prestige of the Peerage helps to perpetuate the un-
democratic character of British life.

17 Guardian, ap. cit,
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ITALY IN TRANSITION

NINETTA JUCKER

THE big change began in 1959 to 1960. In that year Italian industrial
output rose spectaculatly by 17 per cent. There were peaks reaching
up to 25 and even 40 per cent. in certain industries like the synthetic
fibres and petrochemicals. The upsurge was regarded at first almost
with mistrust. Businessmen wete disturbed by such a rapid change
in the traditional structure of their wozld. They urged the politicians
not to use the word * miracle . Some thought this was a freak record
which would be levelled down in a yeat or two, but the pace was kept
up with only a slight dimunution for four years in succession. This
is the fifth year of the miracle and industrial output is still rising at
11 per cent. Not only economists but the public have accepted the
facts of growth and at least some of their implications. Rostow’s
theories are probably more familiar to Italians than to Britons for
they are constantly told that their country has passed the period of
take-off and is well into that of spontaneous growth.

Rapid Economic Growth

Now the experts are trying to put the big change into an historic
context. ‘They place Italy of the mid sixties about half way through
a period of transition lasting some twenty years. The transition began
soon after Italy recovered its pre-war level of output in 1950. It
should end in the mid seventies with the achievement of full employ-
ment. In the course of this rapid and revolutionary cycle the structure
of the country’s economy will have changed completely. In 1950
Ttaly still had the ethos and institutions of a predominantly agricultural
country. In 1961 agriculture produced only 22.8 per cent of the
national product and employed 28.8 per cent of the labour force. By
1973 the experts calculate that 89 per cent of the national product will
come from non-agricultural sources and that only four out of twenty-
two million workers will be employed in farming. At the end of
this cycle the outflow of labour from farming to industry will have
ceased and the country’s still large pool of under-employed rutal man-
power will have been drained. Recognition that theeconomyis already
predominantly industrial is reflected in certain administrative reforms
such as the switch over from the agricultural to the solar year.

*The author is Rome Correspondent of The Economist and the Observer.
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Agriculture is the weak part of the economy and takes the brunt of
the strain of the transition years. The pathological weakness of
Italian farming could have political repercussions which might upset the
calculations of the economists. But, failing any violent upheaval, it
is assumed that by the mid seventies Italy will have a fully developed
modern industrial economy with an output very close to that of
France in spite of the handicap of possessing a weak instead of a
prosperous agriculture to support industry.

A Move to the South

One important and unexpected characteristic of the transition phase
is the gradual shift of the country’s economic axis from the North
towards the South. The industrial triangle, Milan-Turin-Genoa, still
stands out by many lengths as the most highly capitalised and pros-
perous patt of the country. But it is not the only centre of initiative
and pethaps not even the most important centre. Rome, not Milan,
is the economic as well as the political capital of the new Italy. This
is due in great measute to the presence in Rome of the central offices
of such bodies as the Cassa per il Megzogiorno, of the IRT and ENI
groups of state owned industries and of the Ministry of State holdings
which controls them. As government control over the econony
tends to increase in future there is every reason to expect that Rome
will impose its ideas and directives with increasing decision. This
will certainly be the case if the left centre coalition is returned to
power, as it expects to be with the Socialists in a stronger position
than they have at present after the general election next April. The
parties have pledged themselves to give the country a full-fledged
economic development plan which will almost certainly be articulated
in a long and a short petiod. The short period of five years will
correspond to the duration of the next Parliament. The long period
of ten years should carry the country to the end of the transition period.

But such quasi-political motives account only in part for the south-
ward shift of the country’s economic centre. Industty is beginning
to move South of its own accord and capital is moving there in response
to the incentives which, ten yeats after their inception, are beginning
to take effect. The gap between North and South is still immense.
Very probably it will never be completely closed. But the South has
acquired its own dynamic. It has woken up and is beginning to
exert a power of attraction upon industrialists in the North. These
feel a growing interest in and desire to be near the new markets of the
Mediterranean area. The attraction of these markets is closely connected
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with the advent of new sources of oil and natural gas in North
Africa. The emancipation of the African countries and the discovery
of their petroleum resources have a direct bearing on the Italian
miracle, particularly in its second phase which concerns the awakening
of the South. The miracle itself is based upon a change in the country’s
fuel structure, since oil and gas have replaced coal as the main source
of power. This “ revolution ” was the life work of the late Enrico
Mattei who set himself the task of proving to the Italians that they were
not doomed to everlasting poverty simply because they had no natural
sources of cheap power. At the beginning of this century Italian
industry had its first flowering under the impulse given to it by the
development of the hydro-electric power. In the fifties the develop-
ment of gas in the Po Valley played a similar role. But the really
decisive factor was the extraordinary drive and determination shown
by Enrico Mattei in his campaign to procure cheap imports of crude
oil. ‘This led him to cultivate the friendship of the new African
countries on the seaboard and beyond. He was the first to perceive
that the development of these countries put Italy in a central position
at the junction of the new oil routes from North Africa and the Near
East towards northern Europe. Mattei’s policies created 2 mystique
which has survived him. The attraction of African markets for
Italian industry has been transformed into the idea of a spiritual
mission for Italians to act as the agents for the reconciliation
between Europe and Africa. Italy’s * presence ” in Africa is courted
by the new countries and it would be a mistake to underrate the
importance of the Mediterranean mystique as a factor inducing hard-
headed Milanese businessmen to build their plant in the South. Italy
has in fact succeeded in establishing a new type of relationship with
certain African countries, particularly the countries of the Maghreb,
Egypt, the Sudan, Ghana, Nigeria and Tanganyika (all countries in
which ENI is either building or has built refineries). Italian prestige
in Africa is witnessed by the contracts for the Katiba and the Volta
dams. Mattei was not alone in creating this mystique. He was
seconded by such men as Giorgio la Pira, Giovanni Gronchi, Fanfani
and others who believed that Italy had a chance to develop a new sort
of relationship with the former colonial peoples.

'The emancipation of the Italian economy from dependence on coal
made it possible for many industries to operate economically almost
anywhere on the seaboard. In particular it favoured the development
of chemical and petrochemical industries on all except the inhospitable
Calabrian coast. These industries lifted parts of Southern Italy from
their depression. Syracuse, Brindisi and Gela are the outstanding
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examples. ‘They created external economies which made it possible
for the engineering and manufacturing industries to follow where they
had broken the soil. Finally, as it becomes difficult to procure trained
manpower in the North, industrialists are finding it expedient to build
new plant in the South where labour can still be found. It still has
to be trained, but the alternative is to draft untrained workers North
and provide housing in areas where land values are extremely high.
The main characteristics of the transition petiod can be summarised
as shift of emphasis from agriculture to industry and from North
to South with the growing importance of Rome as the intellectual
centre of the country’s development. Labour still tends to migrate
to the North and it is not infrequent to meet foreign workers in towns

like Milan or Turin who have come to look for work attracted by the -

Italian miracle. At the same time skilled Italian workers are coming
home from France and Germany, often recruited by the big Italian
firms in search of trained manpower.

The Labour Market

The changing condition of the labour market is by far the most im-
portant social phenomenon of the sixties. Italian workers are still
emigrating to the nearer European countries, chiefly Switzerland,
Germany, France and Belgium. But overseas emigration to America
or Australia is becoming a thing of the past. The greater number of
Ttalians who ate still fotced to leave their homes in search of work,
make for the big towns of northern Italy. ‘They move up at the rate
of about ten thousand a month travelling on the special “ immigrant »
trains which leave two or three times a week from Sicily, taking the
long route via Reggio Calabria and Taranto, for the North. The
influx of untrained southern workers and their families creates many a
headache for the city councillors of Milan, Turin and Genoa but by
and large the immigrants tend to become assimilated very quickly and,
unlike their comrades across the frontier, they are rarely tempted to
take the train home. This is the first real welding of the population
since the unification of Italy.

Most Italian industrialists reckon that their advantage over foreign
competitors on the labour front may last another six years at the
outside. By the end of that time, they believe, Italian wages will have
caught up with the European level. This has almost happened already
in industries that call for really difficult skills. The Chairman of the
Industrialist’s Confederation, Doctor Furio Cicogna, admitted once
that the Italian miracle was due, above all, to the fact that, during the
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fifties, productivity increased more rapidly than wages. Mattei put
the same thought more brutally when he said the miracle was built
“ on the backs of poor folk ”. By and large Italian entreprencars can
be classed in two groups: those who realise that cheap labour is a
poor foundation for competitive enterprise and must be replaced as
quickly as possible by reducing other costs and meeting labour claims
with as much enlightenment as they can mustet; and those who would
like to put the clock back. Most of the country’s really big industries
are run by men who belong to the first group. But they are an elite.
The mass of entrepreneurs who form the majority of the membership
of the Confederation of Industries looks backward. Both views ate
reflected in the “ independent” newspapers which, in Italy, belong
to and plug the views of the various industrial groups. La Stampa,
which represents Fiat, stands mainly for enlightenment. I/ Corriere
della Sera, 1] Resto del Carlino and other smaller but influential provincial
papers plug the conservative view. I/ Giorno, directly owned by
ENI, speaks for State industry and government planning.

New Style Trade Unions

The trade unions feel that they are fighting on two fronts, against
enlightened neo-capitalism and against capitalism ##s# cosrt. They
find the struggle arduous for they are weak, divided and without
experience of labousr conditions in a fully developed industrial economy.
The only real advantage the unions possess is their often brilliant
intellectual leadership, a characteristic—the leaders themselves believe
—of a depressed economy. Trade union leaders at the cultural level
of university professors seem rather to be a feature of Italy’s transition
period, for the first generation of union leaders have belonged to the
old traditional pattern of workers who had got their training at night
school. The intellectual background of Italian union leaders tends to
keep them apart from their opposite numbers in other countries—on
cither side of the Curtain—which could be one reason why trade
unionism in Italy is developing on lines of its own, as much at variance
with, say, the British unions as with the Soviet. The subject is
certainly a theme for research. '
But if the trade unions are weak, by British or American standards,
the workers in Italy are beginning to feel their strength. It is they,
not the unions, who set the pace. The young men are not afraid to
lose their jobs for, in most cases, they know they can find a new one.
Hence their willingness to strike even though the unions possess no
strike funds and strikes therefore spell real hardship for their families.
Strikes are a concomitant of prosperity and Italy is no exception to
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the rule. Labour troubles in every sector of the economy accompany
the miracle. But there are a few specifically Italian features of this
unrest. In areas where labour is beginning to be scarce industrial
wages ate causing farm wages to rise, thus putting an additional strain
on the farmers. In the former depressed areas where new industries
are going up, the builders working for the contractors, when recruited
locally, tend to go on strike for the right to be taught the skills that
will be needed in the plant they are building. Where protracted
strikes cause hardship the Roman Catholic Church tends to make
appeals on behalf of the families. During the electrical engineering
workers® long strike last winter collections were held in the churches
in Milan and the Archbishop of Tutin made an appeal on television.
This attitude—the appeal to feelings of sympathy and brotherhood—
is significant. It means that the Encyclic Mater ¢t Magistra—which,
in truth, contains no revolutionary innovations to Roman Catholic
social doctrine on the relations between management and labour—is
the key to the Church’s policy at the moment. The Encyclic was
promulgated just as the Italian miracle was getting under way and it
is continually referred to by the hierarchy.

In the past ten years the trade unions have been weak partly as a
result of the ideological rivalry which split the once united movement
into three major federations, marxist, catholic and social democtrat.
So long as the offer of manpower exceeded the demand this division
enabled employers to play off one federation against another and even
to encourage the growth of “tame ” unjons in the ambit of a single
enterprise. Fiat perfected this technique in the years that followed
the big setback suffered by the marxist federation (CGIL) in 1955.
But the miracle is making it increasingly difficult to follow this tactic
which was based on the assumption that workets employed by a big
enterprise believed themselves to be better off than those employed
by smaller concerns. This condition no longer obtains and last July,
for the first time in many years, Fiat workers called a series of strikes.
The breakdown of the myth that Fiat was untouchable had a traumatic
effect on employers all over the country. Since then there have been
numerous signs that the changed condition of the labour market is
gradually including the trade union federations to forget their ideo-
logical disputes and act in harmony. It may not be long before they
achieve some sort of association if not actual fusion,

Political Party Developments

A new and specifically Italian factor in the labour situation is the
impatience shown by young immigrants from southern Italy towards
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the rather heavy paternalistic discipline which characterises big
industry in this country. Young men from the South, who have won
their first moral fight by breaking with an old environment, are not
impressed by the traditions and legends of the industrial North. They
were not brought up in awe of such names as Fiat or Montecatini.
In fact they are grappling with a new wotld in which one name means
as much as another. Often they are no more respectful of the unions
than they are of the big firms, but they have learned what it means
to possess human rights and the power to make them respected. For
a while they stand clear of the political parties but naturally many drift
towards the Communists who are better equipped than the others to
understand and attract them.

The change of political alignment known as the ““ opening to the
left ” which occurred just over a year ago, was a direct consequence
of the miracle. Between 1948 and 1961 Italy was governed by a series
of coalitions all hinging on the centre. The government, always
predominantly Christian Democrat, relied sometimes on the votes of
the liberals and monazchists (when the fascists would try to climb on to
the band waggon), sometimes of the liberals and social democrats.
The trouble with the fascists in June 1960 and the conflicting attitude
of liberals and social democrats towards the problems created by the
miracle, made it impossible to continue either compromise. ‘The
breach between the liberals and Christian democrats came when the
Catholic party realised that, if it was to keep its hold upon the electorate
it would have to embrace the cause of social justice, not in the am-
biguous terms that de Gasperi and his successors had given to the
idea of “sociality ”. The word is a euphemism invented by the
Christian Democrats to imply social reform without tears (for the
upper dog). Now all this nonsense has been put aside. The Party
has accepted the thesis that prosperity in a country with such an un-
balanced economy as Italy’s, calls for serious planning. As eatly as
1959 the Christian democrats accepted the notion that the country’s
increased wealth would not automatically spread itself throughout
the community. It took another two years to accept—in deed as well
as word—the political implication of this thesis. '

The Influence of the Pope

The belief that Catholics and Socialists have a long stretch of road to
travel together would never have been translated into a political fact
had it not been for the subtle and intelligent guidance of Pope John
XXIII. Looking back over the four and a half years of his pontificate
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it ds possible to see how his influence upon It.alian politics has IlJleen
immeasurably more important than that of his p-redecessor._ There
is good reason to believe that the Mafer ¢ Magistra was timed on
purpose to prepare the way for the opening to the left' in Italy. Tl}c
“ opening  itself now appears as part of 2 grand design. It was, In
fact, a necessary element in the preparation of the pf)htxcal climate in
Rome most propitious for the Ecumenical Council. Ur}doubtedly
one of the steps towards the fulfilment of Pope John’s design for the
Church is a break in the relationship between the hierarchy and Fhe
more reactionary part of the governing class in all catholig countries.
This breach was doubly important in Italy where the political climate
is a matter of paramount importance to the Papacy. -

The Italian hierarchy is not unanimous in sympathising with the
left centre alignment but the powerful (though naturally unconfessed)
support of the Pope should suffice to keep the Catholic party loyal
to the experiment at least for the duration of the next Parliament, and
possibly for much longer. The truth is there is no democratic alterna-
tive to a coalition of catholics, socialists and social democrats (with a
handful of radicals—called the Republican Party—to act as the main
link between the Christian democrats and the socialists). Pope John’s
precarious state of health certainly casts a shadow on the prospects of
the left centre but experts on Vatican affairs believe that the Ecumenical
Council has brought to light such a ferment within the Roman Catholic
Church that no future pontiff would feel inclined to put the clock back
by restoring a despotic centralised régime within the Church which
favoured the relationship between the hierarchy and the reactionary
classes in Europe and America.

Hostility to Gaullism

If the left centre were to falter in Italy there would almost certainly
be some sort of, fascist revival which in turn could only lead to a
communist push. That is why de Gaulle and his régime appear such
" @ menance to Italians. Gaullism revives the authoritarian instincts

of the catholic and the fascist right. In Britain Gaullism is often -

* described as bonapartism to distinguish it from the brutal régimes of

the nazi and fascist dictators. But the distinction appeats invidious
to continentals. In Italy, in particular, the whole tragedy of the
Gatflhst adventure lies in the fact that it tends to revive dormant
fa§m§t or nationalist proclivities just when these seemed about to be
ehmmated. fqr ever. (Itwasknown, for instance, in Rome that the Church
Wwas examining a project to revise its organisation and propaganda
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"in Spain in view of the possible advent of a more democratic

régime there. Instead Gaullism is making the Spanish and Portuguese
dictatorships look less fragile.) The noblest reason Italians have for
detesting de Gaulle is their fear that he is jeopardising democracy in
nascent “ Europe . 'This is what prompts the supporters of the left
centre alignment, who are the heirs of non-communist anti-fascism,
to ardently wish Britain to join the Community. It also makes them
look to the Kennedy Administration for support.

But there is also a baser reason for Italian suspicion of de Gaulle.
His post-Algerian policy tends to set up a rivalry between France and
Italy for influence in North Africa and the Mediterranean. De Gaulle’s
approaches to Spain and Portugal, his desire to replace the lost Moroc-
can bases by others in Spanish or Portuguese territory (even though
these might be on the Atlantic side), his obvious desire to forge new
cultural and commercial links between France and the French speaking
African countties, are initiatives which interfere with the Italian
“ mission ” to represent Europe to the African world. The image
Italians are seeking to project upon the under-developed countries
as the clean-handed messengers of western civilisation tends to be
obscured by the ungainly shadow of the French dictator. This rivalry
apart, Italians feel instinctively that de Gaulle can only carry through
his design by courting those Mediterranean countries—Spain, Portugal,
Greece perhaps, where democracy is either non-existent or insecure.

The Outlook

The political and economic prospects for the new Italy of the second
period of transition appear to be intimately linked to the course of
events outside the country. Much will depend on how firm the
British government stands by its intention “ not to turn its back on
Europe ”. Italians at present are inclined to be optimistic about this.
Possibly they underestimate the difficulty of establishing acommon
policy of firm action between Britain and the Five in relation to
de Gaulle. :

One thing is certain. Italy’s New Deal cannot safely be halted at
this stage. It is an experiment which must be carried through to the
end. In its first year it has encountered enormous difficulties. None
the less it has achieved a good deal—the school reform is probably
a more important monument than the nationalisation of electricity—
and has promised more. The country is going through a period of
tremendous strain and upheaval. Its morale is high. But disappoint-

ment would be dangerous, These is no democratic alternative to the
New Deal.
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WHY SHOULD THE
CITY ESCAPE?

BELLE HARRIS

“ Here we are looking on what is an old project to improve local
government in London, and we find the most backward-looking,
retrograde, ossified resistance at every turn.” These words were
used by Sir Keith Joseph in the committee stage of the London
Government Bill. Such comments are equally apt to describe his
party’s own attitude to the preservation of the City of London as a
single local government unit.

The City was dismissed in a few pages of the Report by the Royal
Commission on Greater London. It was accepted that it is an
anomaly which should theotetically be amalgamated to Westminster.
However, their final recommendation was that the stafus quo and,
therefore, the artificial separation of the historic, ceremonial, financial
centre of London from the test of the metropolis should be main-
tained. ‘This is comparable to a reform of Edinburgh—excluding
Princes Street!

- Elsewhere the Commission used as their criteria throughout the
need for administrative efficiency plus maximum local responsibility
but refused to take advantage of the opportunity to remove “a
backward looking body steeped in tradition and largely indifferent to
the needs of the modetn metropolis ” (Professor W. A. Robson’s
pamphlet < The Greater London Boroughs’). Their reluctance to
bring the City of London up to date was not due to ignorance, nor
because they felt it to be a model local authority that needs no changes,
but rathetr to a fear that controversy might wreck the whole of the
Bill. They hinted at this when they referred to the * insuperable
political difficulties > which would be encountered if they recom-
mended changes. So once again the City, established since 1346, will
be allowed to escape the logic of reform. The reward for its wealth
and influence may prove once again to be at the expense of obtaining
an efficient London government.

" 'The defence of the Corporation was submitted in written evidence

*The author was Labour Candidate for the Common Council for Portsoken Ward
in the City of London in 1961 and 1962. She was a student of Ruskin College,
Oxford. )

194

WHY SHOULD THE CITY ESCAPE?

to the Royal Commission. The theme undetlying their case was that
it was impossible to reform the City—it must either be abolished, or
not a single hair on the sacred head touched. Thus, they said “In
the national interest Parliament has made provisions for the preserva-
tion of ancient buildings [it is] at least as important that ancient
institutions [Corporation of London] should be preserved.” But
they wete also careful to emphasise that this “ ancient institution ”
needed to exercise the duties of a local authority if it were to sutvive.
The Corporation was “ an historical asset to be safeguarded . . . The
pageantry and cetemonial . . . require the support of the municipality
of which they are the crown.” Even the Bow Group had suggested
that this pageantry should relate to the whole Greater London area,
but, said the City “ Divorced from their historical associations . . . such
ceremonies would become meaningless and the prestige of the City
would rapidly decline.” Finally, they made reference to the hoary
contention that the reason for the City having for so long escaped
the axe of change, was due to the Council being “ regularly elected
on a democratic basis.”

If the Royal Commission had put forward some relevant questions
they might have arrived at the opposite conclusion. What has clearly
protected the City is its wealth, political influence and undemocratic
constitution. ‘The famous Common Council is, in fact, little more
than a business man’s club with administrative, paternal and cere-
monial functions.

Government of the City

The constitution of the Corporation is largely unwritten. The regula-
tions pertaining to the election of the Lord Mayor, Common Council-
lors, and extent of boundaries, etc., are mainly governed by local and
domestic legislation, i.e., by City of London (Various Powers) Acts,
and Acts of Common Council. For the purpose of elections the
“square mile’ is divided into twenty-five wards, and there are at
present 163 Common Councillors to represent an electorate of 13,745
made up of residents and occupiers of business premises (other than
Joint Stock Companies) of an annual gross value of at least £10. In
the second reading of the Bill Sir Keith Joseph maintained that it was
a matter of principle that sixty councillors only should comprise the
councils of the new London boroughs. This gave an opportunity
to Sir Leslie Plummer to ask the pertinent question “ As a matter of
ptinciple, what is to happen to the two hundred members of the City
of London Corporation?’> There was no answerl
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The qualifications necessaty to stand for the Common Council are
that a person must become 2 freeman of the City, either by patrimony,
servitude, or redemption, at a cost of from two to three guineas. He
must solemnly declare that he will be obedient to the Lord Mayor and
will maintain the franchises and customs thereof, and will keep the City
harmless, etc. Last year, approximately 1,100 persons became freemen
providing a remunerative soutce of income for the City of London
Freeman School. In addition, the candidate must be registered in the
ward for which he is standing and occupy as owner or tenant in that
ward rateable land or premises of not less than £10 per annum.

These qualifications differ in three ways from the normal require-
ments of other boroughs: the necessity of being a freeman; the necessity
of having a ward qualification; and the fact that the City is the only area
where tesidence by itself is not a sufficient qualification. In practice,
this debars most women electors from standing due to their not
being householders. At one end of the scale five Common Councillors
. represent fifty electors in the Bread Street ward, while at the other end
twelve Councillors represent three thousand electors in the largest
ward.

Besides the Common Council, there ate two other branches of civic
government in the City; the Common Hall (made up of the liverymen
of the craft guilds) and the Court of Aldermen. These two bodies
have mainly ceremonial and financial functions.

There are twenty-five Aldermen, who are elected for life and need
not possess any voting qualification in the ward they represent. On
election they automatically become ex officio Justices of the Peace. It
is from the Aldermen that the future Lord Mayor must be chosen by
the private oligarchies of the liverymen and when chosen he also
becomes the Chief Magistrate in the area. The only qualification for
this office seems to be private wealth.

Elections is the great majority of wards are rare. Normally the
sitting members are unopposed and are formally reinstated annually
at Ward Motes held on St. Thomas’s Day, 21st December, when the
required number of “ most sufficient and discreet men ™ are sworn
in by the fully robed alderman and beadle who are in charge. How-
ever, if there are more candidates than vacancies the election takes
place on the following week day, hence the ludicrous situation last
year of having to vote on Christmas Eve. No wonder the City men
are angry at the recent novelty of the two declared Labour candidates
standing in Portsoken. Sufficiently angry to agree to consider
approving the resolution from Portsoken to prevent elections being
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held on Christmas Eve, thereby changing one sacred tradition which
has survived 500 years!

The result of the fancy franchise has been to keep party politics
outside the Guildhall. If normal electoral law and practice had pre-
vailed, there would in all probability have been for many years Labour
and Liberal candidates and, therefore, Conservative candidates in all
the wards. As it is, the City can hang on to its cry of being an inde-
pendent, non-political all-male body because the electoral anomalies
ensure that the composition of the Court of Common Council mainly
consists of bankers, lawyers, traders and financiers, which not merely
makes for a Conservative body, but suffers from the same defects as
any political body which is not scrutinised by an opposition—in this
case opposition of working people who live in the City.

City’s Cash

The Royal Commission might also have looked into the cost of the
ceremony and pageantry. They then might have unearthed the
peculiar nature of the City’s control over its financial resources. The
City is unique in possessing substantial private assets not subject to
and statutory control; there is no district auditor, only private chartered
accountants, such as any commercial company employs. The Corpora-
tion has complete freedom to spend this money as it wishes. Part of
the income from these funds, the “ City Cash ” is used to maintain the
mayoralty expenses, which totalled £112,000 in the year 1961-2. Itis
the Establishment who are the main beneficiaries of the City’s lavish
hospitality, hence it is hardly surprising that they condone its existence.
It would, for instance, be most churlish for Mr. Macmillan to bring
about the disbandment of the City system which recently granted him
its highest order, an Honorary Freedom.

The most valuable assets are the properties and investments
owned by the Corporation. At curfent values it is.thought that,
thanks largely to rising property values, they run into many tens of
millions of pounds. 'The control of the City’s cash lies in the office of
the Chamberlain, who is elected by the liverymen, not by the Common
Council.

It is difficult to see why the Commission did not recornmend the
transfer of these funds to the new Gtreater London Council, At
present it creates a loss to the general community. For example, the
expenditure on the separate City of London police force is over f1m
and a large patt of this sum is reimbursed by taxpayers in the Greater
London area, Also the benefits from the rate equalisation scheme
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would be higher if the City increased its present rate of 17s. 7d. in the
£1 to a level comparable to that of all other areas in London. The
wealth of the * square mile ” could well provide either a subsidy to the
less well-off boroughs, or assets to be used for the welfare of the whole
of London and not merely six hundred and seventy acres of it. Further,
was it really not possible to hand over the “ necessary ” ceremonial
functions to the Greater London Council whereby the Lord Mayor
of London, when entertaining foreign and national dignatories, would
be doing so by virtue of representing 8,000,000 people and not merely
4,700.

The City as Local Authority

As it is, the present wealth of both the public and private funds is
little used for the social -amenities of the neglected people who live
there. It might be thought that the residents of the City would con-
stitute a favoured group benefiting from having the good fortune to
find themselves residing in the richest borough. However, the Corp-
oration flats in the City are well below the average standard of other
borough and L.C.C. flats. There are no lifts to fourth floors in flats
modernised since the war, although the majority of tenants are over
sixty years old; and there are still flats with shared kitchen and toilet
facilities (although it is hoped, of course, that modernisation will come
soon). Similarly the local children are not provided with playing
facilities so necessary in a congested area, and soon the only school
in the area (rather run-down) will be moved some distance away. With
the exception of the imaginative Barbican scheme (for the high income
group only), the Corporation’s policy has been to encourage the max-
imum number to move from the City whilst maintaining minimum
standards for those who insist on staying—an ageing population of un-
wanted working people who happen to live there.

If the London Government Bill is passed in its present form, the
City, with a residential population of 4,700 and a commuter population
of approximately 400,000, will have the same powets as each of the
thirty-two new London Boroughs. It will, for example, have control
over child services, health and welfare as well as its present functions
of housing, etc., but in addition to these it will still possess its many
special powers acquired by ancient privileges or special legislation.
It will continue to claim the right of holding markets within a seven
mile radius of the City—the wholesale markets of Spitalfields, Smith-
field, Islington abbatoir, etc. It will control four of the bridges over
the Thames; it will retain the ownership and administration of many
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open spaces outside its boundaries, including Epping Forest and
Burnham Beeches; and it will continue to be the sanitary authority
for the Port of London. These functions are a direct contradiction
of one of the principles adopted by the Royal Commission that local
government services should be controlled by a body that is local in
character. :

There is perhaps one defence the Royal Commission could have
used for omitting the Guildhall from its reforms, if it had felt that it
had discharged its duties of rebuilding the commercial centre in a
worthy manner—if it works it is good! Yet it is hard to disagree with
the late Mr. Gaitskell’s view on the newly built City of London when
he said: “It seems to me a national monument to mediocrity, the
greatest missed opportunity of the century . . . where the power of
the profits is allowed to dominate the power of the community and the
forces of the market build a concrete wasteland . . .” The City is a
good symbol of the last twelve years of Conservative rule. Curiously
there is one man who cannot plead ignorance as an excuse for leaving
the City untouched by the current reforms. Sir Keith Joseph, the
Minister responsible for the Government’s London Bill was successively
a Common Councilman and then an Alderman of the City before he
became an M.P. :

There are two possible alternatives for a Labour Government.
First the City could be amalgamated with an adjoining Borough,
preferably Westminster, and either the enlarged borough could take
over the ceremonial functions and assets, or, better still, they could
be transferred to the Greater London Council. Second, a Greater
London Borough could be formed to include the whole of the central
area (this was the proposal of Professor Robson) with all planning
control powers to be exercised by the Greater London Council.

Both these alternatives would strike a more favourable balance
between the valid financial interests of the ratepayer and the social
needs of the wider metropolitan community. The Corporation’s
maxim is “If it is not necessary to change—it is necessary not to
change ”. 'There is, however, sufficient evidence to show that there
is an overwhelming need for change.
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LATIN AMERICA AND
- US. FOREIGN POLICY

DUDLEY SEERS

LATIN America is in many ways a fossilised society from the eighteenth

century, or even earlier.! There are great inequalities of income,.

reflecting on the one hand a very uneven distribution of land, and on
the other weak or non-existent systems of direct taxation. Taking
the region as a whole (though there are exceptions, such as Costa Rica
and Uruguay), the majority of the population still lives illiterate,
pootly housed and fed, and without any real say in the political life
of their country. Apart from Mexico, few major social upheavals
occurred during a century and a half, when Europe was in political
turmoil.

This structure has however been audibly creaking for at least three
decades. Since the purpose of this article is not to contribute to
economic history, but to look at future prospects, I can only indicate
very briefly the forces which have been breaking it up:—

() The increase in popnlation. The growth of population gathered
pace after the war. Death rates fell sharply, with improved medical
services (especially the eradication of malaria in tropical areas), and
there was no corresponding fall in the birth rate, which even rose in
some cases.?

(il) Growing political activity. 'The public was not merely growing
in numbers, but also in political awareness. This had many causes,
notably the spread of American films, magazines, etc. It showed
itself in the acceleration of movements to the cities, as people sought
a better life. 'The expansions of Caracas, Mexico City and Sao Paulo
have been dramatic. This in turn caused a rise in further political
interest. Eventually the newcomers to the cities became dependent
on regular employment to buy food and they were drawn into political
parties and trade unions. Together with (i), the increased mobilisa-
tion of the poor made economic growth imperative.

(iii) - The failure of commodity markets. But the external stimulus

. *The author was for four years in charge of various economic surveys for the Economic
Commission for Latin America. He has recently been Visiting Professor of Economics
at Yale University.

! T am grateful to Professor Hirschman of Columbia and Professor Grundwald of Yale

for useful comments. The responsibility for the points made here is, however, mine alone.
% “ A Preliminary Study of the Demographic Situation in Latin America ” (ECLA).
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to growth was fading, and it was becoming increasingly difficult to
earn the foreign exchange with which to buy the rising supplies of
impotts, especially capital equipment, needed by expanding economies.
Yet as the pace of economic growth slowed down in the industrial
countries, especially the United States, so the volume of Latin American
exports also grew less rapidly and the terms of trade turned against
the region. The tightening foreign exchange position forced countries
to develop substitutes for the imports they had previously imported.
Yet this itself was made more difficult by the very shortage of foreign
exchange, because founding industries requires big initial purchases
of equipment. Industrialisation moreover now meant, for the bigger
countries such as Brazil, the creation of heavy industries, a much more
difficult task than establishing factories to process food and textiles.?

'The economic symptoms of these problems were recurrent foreign
exchange crises, inflation and stagnation. Practically every country
suffered from at least one of these disorders, and Argentina and Chile
have suffered from all three simultaneously.

Initial symptoms of political stress were the popular support for
the regimes of Peron and Vargas., More setious was the Bolivian
revolution of 1952, followed by the aborted Guatemalan revolution,
and above all by the successful revolution in Cuba. Other countries
were also restive. The overthrow of the Perez Jimenez dictatorship
in Venezuela turned out to be more than just a political coup; in 1958,
the Popular Front candidate (Allerde) almost won the Presidential
election in Chile, and rural unrest grew to serious proportions in many
countries, notably Brazil and Columbia.

At the turn of the decade, the three main disruptive forces grew in
strength, Population growth accelerated to over 3 per cent 2 year
in many countries, including Brazil; political activity was given a
fillip by developments in Cuba; and the prices of most of the region’s
commuodities continued to decline. Moteover, some cumulative forces
appeared. Foreign private capital began to flow more.slowly into the
region, and a good deal of Latin American capital left in search of
safer areas. There was a noticeable tendency for moderate govern-
ments (like that of Betancourt in Venezuela) to come under increasing
pressute as Leftist and Rightist forces gained strength, at the expense
of the Centre.

The Change in U.S. Policy
Until 1959, Latin America had seemed safely within the sphere of

3 See ““ Inflation and Growth in Latin America ” (ECLA) for evidence on these points,
and also an explanation of how they contributed to inflation,
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American influence. It provided a chain of military alliances covering
the Southern flank; its votes in the United Nations were usually avail-
able on critical issues; its materials and foodstuffs could be purchased
by the exports of American manufactures; it was a secure field for
American investors. This state of affairs had lasted for so long that
it seemed part of the natural order; it was institutionalised in the
Otrganisation of American States.

As was only to be expected in such circumstances, little attention
was paid to thearea. The State Department faced much more pressing
problems in Europe and Asia, so only a small fraction of post-war
foreign aid went to Latin America, and in this period no special
financial institutions were set up for the region. The official view
was that if countries only followed the advice of the International
Monetary Fund, by balancing budgets and restricting the expansion
of credit, foreign capital would be encouraged to flow in, local savings
would increase, and economies would grow.

Stabilisation policies based on LM.F. precepts wete attempted
by many governments, but since they were derived from analyses
which ignored the historical roots of the problem, they often aggra-
vatefl the situation., Thus in Argentina, Chile, Colombia and Uruguay,
foreign payments continued to be severely unbalanced, and the initial
consequence was not merely an acceleration of price rises, but also a
decline in activity. (To be fair, the stabilisation policy in Peru was more
§uccessful, since it helped achieve a sharp rise in exports.)* Then price
increases slowed down a good deal, but in each case it appeared to be
politically impossible to achieve the complete programme of monetary
restraint. Moreover, whenever activity was revived, inflation re-
appeared. Meanwhile, although growth continued in Brazil, inflation
and th.c exchange crisis grew worse there, and development slowed
down in Mexico. In fact it was growing more obvious month by
month that the socio-economic crisis went much deeper than financial
irresponsibility,.

‘The big reversal in U.S. policy started in 1959 (not, as is populatly
believed, with the change of Administration). An Inter-American
Baqk was set up, and by the Act of Bogota (1960) a special fund for
social investment was established. At the same meeting, there was
heavy emphasis not merely on the need to build schools, hospitals, etc.
but also on the urgency of social reforms, especially the redistribution
of land holdings and improvement in the collection of taxes.

“ ;{Even this was partly the result of plans laid before the programme was adopted (See
onetatists, Structuralists, and Import Substituting Industrialisation: A Critical

f‘\ppm'isal » by‘ David Felix—a paper read at the Rio Conference on Inflation and Growth
in Latin America, January 1963).
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The Alliance for Progress, officially established at Punta del Este
in 1961, merely carried matters a stage further. Really large foreign
capital (a total of $20 billions over 2 decade) was declared necessary
to help promote rapid economic growth, A target rate of growth of
2} per cent a yeat in per capita income was set. Countries of the region
wete, for their part, required to produce long-term economic plans—
a complete reversal of the previous attitude, and a shock to many civil
servants (both in Latin America and the United States!) Against the
wishes of the larger countries, a group of experts was established (now
popularly known as “ The Nine Wise Men ”’) to review these plans
and report on their economic and social adequacy. The relevant
United States agency (A.LD.) indicated it would be guided by the
views of this group in allocating funds.

The need for social reform was more heavily emphasised. In fact
the Charter of Punta del Este looks very much like the programme of
any nineteenth century revolutionary group in Europe. (The Com-
munist Manifesto, for example, also proposed land reform, graduated
direct taxes, industrialisation, measures to raise productivity and living
standards in rural areas, and universal education.) Governments
committed themselves to it, but with some qualms and reservations.

American official thinking since 1959 can be summed up as follows.
Economic and social progress must be accelerated in Latin America,
since the present systems will clearly not survive the mounting political
pressures. But one cannot rely on the existing upper class to achieve
this, if they are left to do as they please. In order to make sure that
financial assistance is not wasted, it should be made conditional on
sound economic plans being drawn: up, with adequate mobilisation
of local financial resources, and concurrent modernisation of the social
structure. In brief an overdue social transformation is to be en-
gineered, if need be, from the outside.

Fundamental Factors Affecting Latin America in the Decade
Ahead

Let us put ourselves in the shoes of the State Department and ask
ourselves how the situation looks. On the positive side there are a
number of reasons for confidence.

The first is that the United States will inevitably be the chief
customer of Latin America for many years. The Soviet bloc can
“ Jook after ” Cuba, in the sense of buying nearly all its exports, selling
it capital equipment on long-term credit and providing considerable
technical assistance. But it could not do this for a larger fraction of
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Latin America. The Cuban revolution was rather fortunately timed
fron.l the viewpoint of the Soviet Union; it happened when internal
Soviet policy was becoming rather kinder to the consumer. Big
purchases of sugar fitted into this trend. To absotb most of the coffee
of Brazil would be much more difficult, and for some other products
t.‘.here WO}lld be no market in the Soviet bloc; this group of countries
is a marginal exporter of tin and cereals, and a big exporter of petroleum.
Again it is one thing to make loans in hundreds of millions of dollars
to Cuba; thousands of billions would be needed for Latin America
asa wh.ole. The Kremlin has a political stake, and therefore economic
obligations, in other parts of the “ underdeveloped world ”, and it
has always shown a particuarly keen interest in countries which are
nearby. Certainly it will not swing all its available resources to Latin
America. The United States, on the other hand, does have consider-
able funds available and the intention to use them.

Other reasons are suggested by looking at the basic causes of the
Cuban Re:vol‘ution, or perhaps rather of the Cuban Revolution taking
tl}e form it d_1d. The structural characteristics of Cuba included (i) a
high proportion of the island’s economy (including sugar) in the hands
of foreign companies; (ii) a great contrast between quite highly
dsvelopc@ cities and a very primitive countryside, especially Otiente;
(iii) Wlthl'n each area, great income inequality; (iv) chronic stagnatior;
(average income had changed little in purchasing power between 1925
and 1958); (v) high and growing unemployment, which was regularly
over ZQ per cent (except during the months of the sugar harvest) apart
from disguised unemployment; (vi) a notoriously corrupt and incom-
petent bureaucracy;® (vii) close contact with the United States through
toutism, etc., so that Cubans were in the position of beggars looking
in on a feast; (viii) a revolutionary tradition, born in the nineteenth-~
century st.:rugglcs against Spain, and nurtured by United States military
intervention and by a series of dictatorships; (ix) virtually no participa-~
tion of the bulk of the public in political decisions. .
Caus"I‘el;erz_ is n(; o-ther couli1try in Latin America where all these nine

of revolution can be found. The table on page 210 indi
whether C:&C%l of them does or does not exist in I;a%ious Oc:)i(lilltcraizs
Naturally it is rather arbitrary to decide in any particular case Whethel.'
the answer is ‘Yes’ or  No’, and the table should not be considered
a_nythlng more than a very rough general impression.$

& Graphic details can be found in an Internati i
also gives information on other points mne‘:ft?gnl:; a}llc?:.nk Report on Cuba (1950) which

¢ The list of causes is of i
course not exhaustive. Fo i i
growth can also cause popular discontent. r example, eapid but distorted
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Only in Bolivia and Mexico are there revolutionary traditions
comparable to Cuba, and in both cases these have been incorporated
in the machinery of government. Only in Mexico and Venezuela is
the United States known sufficiently well to have a great influence on
local aspirations (though the information services of the United States,
together with U.S. films, are doing a great deal to spread its revolution-
ary impact!). It is true that the countries in which foreign capital
dominates the export sectof are more numerous—Chile, Ecuador,
Peru, Venezuela and much of Central America. Most countries have
corrupt and undemocratic administrations, and exhibit considerable
inequality, especially as between town and country. Several have
experienced little change in per capita income in the last decade; all
suffer from more or less severe and chronic unemployment. But pre-
revolutionary Cuba was unique in showing such a large number of
disruptive factors in a single country.

Thete are other reasons for believing that the revolutionary move-
ments will not have the political driving force that some people in
Washington fear. One is that Latin Americans, revolutionary ot
otherwise, are less doctrinaire and more pragmatic than their political
counterparts in Europe. The split between China and the Soviet
Union, by raising the question of which leader to follow, makes local
Communists more inclined to follow the path dictated by national
interest. A somewhat greater realism is now shown by the Right
(as evidenced by the October meeting of the Alliance for Progtess in
Mexico City), whereas the Left are somewhat chastened by Cuba’s
recent experiences. The Catholic Church is still a stabilising influence.
The experience of the past century and a half suggests that the masses
of Latin America require very great provocation before they are
moved to revolutionary action. In many countries of the region
those with reasons for revolt (especially the Indian majorities of
countries like Peru and Ecuador) are remote from the centres of political
power, both geographically and cultarally. .

There are therefote cettain brakes on the process of social change.
But if we look down the columns of the table, every counttry in the
region has a number of reasons for revolution which would not be
found, for example, in a stable area like Western Europe. 1If we allow
for the dangerous tendencies mentioned early in the paper (in popula-
tion, political awareness and commodity trade) acting within this frame-
work, we at once see the likelihood of revolutionary movements gaining

strength,

In Latin America itself, a perennial topic of conversation is: where -
will be * the next Cuba ”? While it would be dangerous to predict
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revolution in any particular country, because of all the special circum-

stances that determine the shape and timing of social upheavals, it is .

a reasonable guess that some quite radical governments will come to
power within the next decade. There is hardly any country where
one could say at all confidently that a revolution is impossible. Pet-
haps the most likely cases are stagnant economies, those with a foreign-
dominated export sector and those where social inequalities are great.
Bolivia, Ecuador, Paraguay, Peru and Venezuela satisfy two of these
conditions; Chile and several countries in Central America all three.
There could be a chain reaction: a revolution in any one country
would accelerate revolutionary influences elsewhete.

Questions that face U.S. Policy~-makers

How will the Alliance machinery operate in this climate? Some fairly
big questions arise.” First, can foreigners really decide what is a
desirable programme of economic development? This requires a
most careful analysis of the social structure and a thorough knowledge
of the balance of political forces. Even in one’s own countty, it is
very difficult to estimate what degree of change is feasible. Any
politician, however well-intentioned, has to take account of the support
he needs, imposing delays in some areas; deciding on the adequacy
of a programme in a foreign country hardly seems possible, especially
if it is charged with political tension. Even if one knew what changes
are necessaty, can one really impose them from outside? Is it proper
to do so? And does one not risk a tremendous hostility from those
who believe the recommended pace is too slow or too fast?

To take an example which is not remote, the government of Chile
may come forward with a land reform which seems inadequate, and
refuses to modify it. What is A.LD. to do? It can refuse financial
assistance, but this would almost certainly mean laying the basis for a
Popular Front government at the Presidential Election of 1964, if not
sooner. Would Congtress tolerate this? On the other hand if the
United States helps a basically conservative government, it alienates
the Popular Front, which may well provide the next administration.

This example points up some of the basic difficulties of the new
policy. "It relies on existing governments to draw up, or at least to
accept, plans of social change, although they may be in power precisely
to prevent such change. Presidents are usually elected on a quite
limited franchise; even if they adopt popular programmes when

T 'There are also some unclear technical points such as: How was the figure of $20
billions arrived at? And is it supposed to be “ gross ™ ot *“ net ” of capital outflows?
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\ candidates, there is little to stop them changing it completely after the

delection (as Frondizi did, for example, in Argentina). On the other
hand, those political groups really determined to carry out the changes
required are, in some cases (though not all), either Castrophile or at
least rather unpalatable to the State Department. Propaganda and
pressute in favour of far-reaching reform is bound to strengthen these
groups, and may well bring them to power. One cannot have social
change without mobilising certain social forces, and there is no way
of being sure that they will remain “ safely > harnessed. If there is a
clear link between pressute from Washington and Leftward shifts in
the attitude of governments, what will the reaction of Congress be ?

There are also other apparent inconsistencies. The Alliance pro-
gramme requites land reform, but what will happen in Washington if,
for example, Ametican-owned plantations lose land? Secondly, plan-
ning involves making estimates of the likely trend in exports. How
will Congtess react if a planning office decides that this trend is inade-
quate and puts pressure on U.S. mineral companies, say, to export
more than they want to? Or expropriates them? To demand that
governments plan to satisfy their countries” needs is to open Pandora’s
box.

A number of officials in Washington see these difficulties (or run
into them when they try to make policies “ operational ”’), and draw
pessimistic conclusions. Enough has been said to show that there is
plenty of material for 2 gloomy outlook. It is clearly impossible for
the previous position to be re-established—Latin America as a safe
“ sphere of influence ” isolated from the currents in the world at large.

There is some paralle] here with the basic problem facing the British
and French in the twentieth century, namely how to retreat gracefully,
as the pressures of change grew overwhelming. America faces special
difficulties, apart from the faster pace of political change today. It
can hardly intervene openly in Latin American politics, as a colonial
power can; it has to work through governments which are often not
at all amenable to pressure. The course of such a retreat is not
pleasant, and the United States public by no means realises either the
politically volcanic nature of the region nor the extent to which it is
committed to promoting social change. The overtones of official
Latin American statements, and of their votes in international bodies,
will often be anti-American or even pro-Communist, and this will
cause widespread offence in the United States.

Nevertheless, such diversity in the same Hemisphere is not a state
of affairs that the United States need find intolerable, or even very
uncomfortable, Other countries have had to live with uncongenial
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neighbours for centuties! And reasons bave been indicated for
believing that revolutionary governments would not be, in the first
place, implacably hostile.

Yet, will Washington be able to keep open lines of communication
with governments which are apparently uncongenial, so as to avoid
making them irreconcilable enemies? And can it help over-committing
itself to military cliques which are prepared to follow its lead on major
issues of foreign policy (but on nothing else)? The temptation to
dabble in the affairs of the region are strong—for example by subsidis-
ing journals, promoting frontier incidents or bribing senior military
officers. But to do this successfully requires a degree of petception
and skill which, if past developments are any guide, are unlikely to be
manifested. So relations with any new revolutionary government
may well start on the wrong foot.

Mote profound will be the difficulties after the revolution. What
has the United States learned from its Cuban policy? How would it
react next time to the expropriation of U.S. fitms? Would it have the
courage to abandon the lesser interest (American property overseas)
in favour of the really important aim of avoiding encirclement? (The
remaining U.S. investments in Latin America have a book value of
about $10 billions; it would hardly be worthwhile to put forward a
$20 billion programme if the primary object wete to save this stake!)
Or will the State Department try to maintain the whole of the present
set-up? Will it ever fall again into the trap of trying to overthrow a
Government by direct or indirect military intervention? The recent
revival of the Monroe doctrine suggests that the sovereignty of
countries in the Western Hemisphere does not include the right to get
too close (though how close this is remains undefined) in their relations
with the Soviet block.

A pessimist might grant that important safeguards exist, but argue
that United States policy is nevertheless under domestic constraints
which disastreusly limit its freedom of action. A case can certainly
be made for saying that Congtessional opinion is so firmly set that
policy can never be flexible or pragmatic. There are strong pressure
groups in favour of preserving the status quo (especially the position
of American companies overseas). The attitude of the Press to any
Latin American government seems to depend on the single question
of how “ democratic ” it is. Yet to make this question at all precise
is increasingly difficult, and the decisive test often appears to be
whether a government helps Washington in the Cold War or not.
Who, one could ask, is trying to show the public that the Latin Ameri-
can situation is a pre-revolutionary one, and prepare them for what lies
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ahead? The Administration seems, from its Cuban policy, to be
bound to what (paraphrasing Trotsky) one could call a policy of
“ permanent counter-revolution ? ' :
Yet after all both public and official opinion are modified by events.
Not many people would have anticipated, even as late as 1.958, that
Congress would ever support a programme like the Alliance for
Progress. The only trouble is that, as in every o'thcr country, the
process of learning sometimes lags dangerously behind events.
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charismaticleadership, the presencein thebody politic of substantial disaffected
elements especially of a traditional kind, the prevalence of violence—will
disappear as economic growth and experience of politics replace old social
cleavages by new ones which modernised political systems are better able
to resolve. ~She is right to urge that it is less valuable to measure how far
short of some Western model these new states fall than to examine carefully
their present political processes and then to see where they point. But she
must in a further book fulfil the promise to do this, for it is not done here.

The question, how are nationalist leaders made? is in a sense taken up
in Mr. Nanda’s book which gives us a beautiful close-up of one of Dr.
Mansur’s themes. Mr. Nanda has done it again: his finely judged and ex-
cellently written biography of Gandhi is now partnered by this most valuable
one of The Nebrus. This second piece of work must have been, if anything,
the more difficult of the two. Gandhi was complex enough but here we
have the shaping of Indian nationalism woven into the texture of a deep
and lively father-and-son relationship. It was high time MotilalNehru
had biographical justice done to him. Despite the title, this is a book
about him and it ends with his death in 1931. (Was its title not announced
at one stage as “ Motilal Nehru ”?)

Jawaharlal of course very propetly comes in; was there ever a father
to whom the son meant so much? Once beloved Jawaharlal is of age,
Motilal’s life almost ceases to be his own. At least it seems that each
major change of direction in his life follows his son’s pointing finger. But
Mr. Nanda watns us not to be over-simple and shows us how circumstances
working on Motilal might have sufficed without Jawaharlal. Take even
the fantastic conversion of the rich, Savile Row tailored, Westernised
Motilal, lawyer and constitutionalist reformet, into the gaol-going, home-
spun wearing, civil disobedience follower of Gandhi. It is true that the
son first fell in love with Gandhi and acquired another father. But Motilal
was not the only recruit of his kind that Gandhi secured in the major
disillusionment with British rule that took place around 1920-21. More-
over, Motilal appraised Gandhi independently after working with him on
a job of Motilal’s own style: the sifting of evidence in the study of the
ghastly Amritsar episode. That said, however, the balance of truth may
lie in Gandhi’s own judgement of Motilal: asked if love of India was not
Motilal’s greatest quality, Gandhi replied, “ No, his love for India was
derived from his love for Jawaharlal ”. Mr. Nanda tells us that when
Jawaharlal was rirst imprisoned, his father “ secretly tried sleeping on the
floor to get an idea of what his son would have to go through in gaol ™, .

But what an impressive and imposing man in his own right was Motilal!
"The impact of Western education on India made many noble human products
but none nobler than him. ‘The profession of the law has helped to shape the
discipline and integrity of many of its servants but few more perfectly than
Motilal. One wonders whether his several English friends among the
buteaucracy and judiciary of India were able to avoid blaming themselves
when they found such a man becoming estranged from their system of rule.
Here was a Victorian liberal aristocrat asking only that the things he had
been taught to care for should be allowed to develop in India. Tohis
“ progressive ” son these values and attitudes seemed after 1919 inadequate.
Yet he could not throw them away—the rule of law and the respect for
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individual rights—any more than he could jettison his inheritance of tempera-
ment—pride as well as integity, fastidiousness as well as capacity for work,
flaming temper as well as fearless courage. India has needed all these in
her leader.

From the moment of Gandhi’s entry on the scene, even the Nehrus
seems a little dwarfed. (It is amazing how Gandhi was brought into even
domestic questions. Kamala, Jawaharlal's wife, is to go to Geneva for
medical treatment: what does Gandhi think?) But whereas Motilal, then
at sixty, has had a full career, Jawaharlal is thirty and still looking for his
place in the world. Gandhi himself was then already fifty-two. Although
he was new to Indian politics, he was expetienced and mature. Both Nehrus
at once saw a side to him that others were to miss: a man “as hard as a
diamond. . . inflexible and terribly earnest . . . a fierce fire . . . steel inhim. ..
rock-like (and with) inner reserves of power . These qualities—together
with the limitless capacity for work, the mastery of detail and the precision
of thought—are already clear in his letters and memoranda of 1906-7, now
published as Volume VI of the Collected Works. This collection will be
near a hundred volumes before completion, but it is a necessity for any
library seriously concerned with world politics. The present volume of
course deals with the campaign on behalf of Indians in South Affica and lays
bare all the work of organisation and persuasion—including the deputations
to London—in which Gandhi took the lead. It also includes some intetest-
ing articles for his Indian Opinion paper in which we see the idea of satyagrakha
unfolding.

For Gandhi, independence meant more than a transfer of power from
British hands. It meant a condition of self-rule and self-control for the
Indian people. This entailed on the one hand a transformation of character
from servility to dignity and discipline, on the other hand the establishment
of political institutions that would reflect and encourage such self-rule.
Among these were to be arrangements for village self-government. Efforts
in this direction have been made since 1947 and Professor Retzlaff’s study is
a great help in assessing the outcome. Village Government in India is in fact
a study of one village, but the factors to which the author draws attention
are not peculiar and his conclusions have a general relevance. The subject
is the relation between political institutions and social structute (incidentally,
not one of Gandhi’s strong subjects). Comments on this subject have too
often tended to be of one of two kinds, both extreme and absurd. Some have
naively hailed democratic decentralisation or panchayat r3j as a political
device which has already transformed the social basis of rural life. Others
profess to discover in the experience of the recent years nothing but the
successful exploitation of new institutions by old ruling classes of village
society. 'The truth is much more interesting: the interaction is genuine and
complex. New institutions and new political techniques entail a challenge
to the rural establishment; they survive only if they adjust; to conserve, they
change—and things are not then the same as before. Professor Retzlaff’s
account is economical and vivid. To the radical, change may seem neglig-
ible, but it is going about as fast as possible short of self-defeating violence.
The book also brings out very well the new relations between village politics
and the politics of political parties.

From the mictoscope to the panoramic drive: Taya Zinkin has all India—
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has an impressive logical coherence when certain assumptions ?rc‘aCS:ep.ted,
but which like other more famous bodies of doctrine have their limitations

and even dangers. B. C. ROBERTS.

Brrrise ForeraN Poricy. By F. S. NorTHEDGE. [Allen and Unwin. 341 pp.
38s.]

AcainsT THE CoLp WaRr. By CHanNakya SEN. [Asiz Publishing Honse.
288 pp. 25s.]

- Dr. Northedge’s study of British foreign policy from the end of the second
World War to Britain’s application to join the Common Masket is one of
the Minerva Series of Student Handbooks. It does not claim to be any-
thing more; its object is to give a straightforward account of events against
the background of world politics and economics, with the minimum of
comment by the author. Nonetheless the book is a plea—a plea for a
liberal interpretation in all senses, recognising that it is far more difficult for
a government to take decisions (often with inadequate knowledge to go
on) than for people outside to criticise it afterwards. The proper
understanding of foreign policy demands compassion » writes the author
in the preface, and he sticks firmly to his own sule. About the strongest
expressions he uses are ““ somewhat unwise ” (for the use of Japanese troops
to suppress Indonesian nationalists in 1945) and “an ill-considered enter-
ptise ” (for Suez). .

The main theme is that the sixteen years covered form a whole, a period
in which Britain had to transform itself from 2 world power to one looking
inward to the smaller community of Europe, while still maintaining some-
thing at least of a special relationship with the United States; Dr. Northedge
had finished writing before the Nassau conference ot General de Gaullc’s
brusque rejection of the British approach. Sheer economic necessity was
the mother of many inventions in foreign policy and a batrier to many things
that might have been done. Britain’s patt in the cold war has not been that
of an initiator (Churchill’s Fulton speech gets only a brief mention) but of
a follower of American policy, itself in large measure the response to Russian
intransigence. The idea of a third force had to be recognised eatly as
unacceptable, as much to a Labour government as to a Conservative one,
and on this and other major issues the change of government in 1951 made
relatively little difference. The cold war was, in fact inevitable, and Dr.
Notthedge’s interpretation of why it came about is conventional—perhaps
being a little less than fair to the Russians at times, and certainly underrating
the genuine element of fear of Germany and of the west in general which
accounted for much of their unreasonableness in the earlier years. But
Britain’s place in the cold war once established, the rest had to follow, down
to the decision to turn away from the Commonwealth and into Europe (a
decision which one suspects Dr. Northedge regards as a rather sad one),

~ and in the one passage where he allows himself sustained criticism, it would
seem to be because successive pieces of British policy in the Middle East
up to and including Suez showed too tardy an appreciation of the changed
role of the country by Bevin and Eden.
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By contrast, Mr. Sen’s book is a polemic, but with a great deal of history
in it. From an Asian point of view the cold war has not always been a
disaster. ““ The phenomenal progtess of Asia and Africa to nationhood ”
he writes at one point “ has become possible in a large measure because of
this ruthless big power struggle , and elsewhere he remarks on the greater
ease with which underdeveloped countries can get economic help from two
mutually fearful blocs. “ But while American methods have been generally
crude and blunt—and, therefore, less successful-—Soviet methods have been
clever and subtle ”—a judgement with which a good many recipients of both
would disagree profoundly. However, the cold war has now served its
purpose and ought to be ended, since neither the main contestants nor the
non-aligned could possibly escape catastrophe if it continued too long, let
alone became a hot war. The uncommitted couantries have a great part
to play in bringing the big powers together.

The main interest of Mr. Sen’s work is, however, not its pleading, but
the way in which it interprets great powet politics from an Indian point of
view—perhaps a little conceitedly identifying Asian and African viewpoints
with his own. The judgement quoted above is not the only one which will
surprise the western (or possibly the Russian) reader, but there ate quite a
few of Dr. Sen’s comments on western behaviour which desetve to be taken
seriously. It is, after all, to everyone’s interest that there should not be a
wall of incomprehension between the old continents and the new, and
nothing Mr. Sen says need surprise us more than, perhaps, the reactions
to India’s attack in Goa in the countries which had perpetrated Cyprus,
Suez and the Bay of Pigs surprised him. But he would carry greater con-
viction if the book were better constructed, less polemic, more attentive to
minor fact, and provided with fuller indication of the sources of even quite
long quotations.

On the subject of quotations, even so good a scholar as Dr. Northedge
can go astray. With no other reference than to a Chatham House article,
from which it is not clear whether he is quoting directly, he records that,
on 3 July 1945, when British and American forces entered Betlin “ they
were met by the people of Betlin with the words ¢ Why did you not come
sooner? The Russians kept telling us to take no notice of you since you
ate here only as guests.’” Were they indeed?

T. E. M. McKITTERICK.

AraBic THOUGHT IN THE LipERAL AGE 1798-1939. By ArserT HOURANI
[Oxford University Press for Rayal Institute of International Affairs. x and
402 pp., index. 42s.]

TrE scope of this lucid and comprehensive treatise is indicated by the
terminal dates which appear in its title. Mr. Hourani provides 2 conspectus
of writings in Arabic on social and political questions in the period running
from Bonaparte’s invasion of Egypt to the eve of the Second World War.
The writers of this period whom Mr. Hourani deals with are a miscellany:
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practical political and administrative reformers like Khayr al-Din al-Tunisi
for whom abstract speculation was justified only by its utility; political
agitators like Jamal al-Din al-Afghani and Mustafa Kamily Jiztératenrs who
made it their business to report on the newly-discovered world of Eurape,
and to introduce the new Western science and philosophy to their countries,
like Tahtawi, Shumayyil and Farah Antun; and leatned theologians, like
Muhammad Abduh and Rashid Rida, who wete primarily concerned to
adapt Islam to the new intellectual climate, and to defend it against the
onslaughts of Europeans and Christians, and against the indifferentism and
unbelief of 2 new generation of Muslims tainted with the influence of the
West. 'The terminal dates of the title, therefore, not only set the ch}:ono-
logical limits of the author’s study, but also indicate his main unifying
theme, which is that of the reception of European thought in the Arabic-
speaking world.

The book, then, is a history of ideas and very readable as such. But
does not its very readability, the smooth development of a main theme and
its subsidiary corollaries, give perhaps an exaggerated idea of the order-
liness and the esprit de suite of the writers here discussed? It is a risk which
the historian of ideas and his readers must bear in mind, that summaries and
orderly expositions, in contrast to the quotation of substantial passages, may
actually flatter some writers; patticularly when the writers, as is the case
with most of them here, are not of the first class, are in fact pamphletegrs or
publicists, pleading a cause or popularising an idea, rather than original
thinkers and stylists.

As appeats from his title, Mr. Hourani views this period in Arab political
thought as liberal. By this he means that the dominant themes of the
age were the primacy of the individual, the limitation of the power of
government and the acceptance of *“ the values of modern civilisation .
These ideas do constitute the dominant themes of a few writers, notably the
Egyptian Lutfi al-Sayyid, but is it not the case that he and his like have
been the least popular and the least influential in the Arab world? If we
consider the others, who were infinitely more influential, it is doubtful
whether Afghani, or Mustafa Kamil or Rashid Rida or Zaghlul or the theot-
ists of Arab nationalism cared much for individual liberty; the dominant
theme in their political writing is rather admiration and quest for power
and efficiency. Abduh, it is true, is a major exception, but he is an am-
biguous figure, and his influence, such as it is, equivocal.

Nor is this psrticularly surprising; for the age in which these writers
lived was, in this region, the opposite of liberal. It was an age of upheaval
and revolution which saw a tremendous increase in autocracy, despotism
and, in its latter end, of demagogy. It is the age of Muhammad Ali, the
military tyrant, and his equally tyrannical successors; of Sultan Mahmud the
Second, an enlightened despot, and of Abdul Hamid, whose despotism was
perhaps equally enlightened; of Armenian massactes, and Young Turk con-
spiracies; of the downfall of the Ottoman Empire, and its replacement by
even shakier and more doubtful regimes, a prey to corruption and intrigue,
and, in the years before 1939, infatuated with Nazism. ‘This middle eastern
“ permanent revolution ” must be kept in the reader’s mind, as it must have
been continouusly in these writers’ minds, however seldom they ventured
to mention or discuss it. In this respect they are the heirs of medieval
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Islam where the gap between the world of ideas and the world of events is
vertiginously wide. Mr. Hourani’s book, it is safe to say, will long remain
indispensable to the student of the subject.

Erie KEDOURIE.

Tue Man oN Horsesack. THE RoLE oF THE MILiTarY IN Porrrics. By
S. E. FINer. (Pall Mall Press. 268 pp. 27s. 6d.)

THE RoLE oF THE MiriTARY IN UNDERDEVELOPED Countrigs. Edited by
Joun J. Jounson. (Princeton University Press. 423 pp. 68s.)

ArMED Forces IN New States. By W. GurteriDGE. (Oxford University
Press for Institute of Race Relations. 68 pp. 0s.)

Boru the first and the second of these books rest on a common insistence
that military coups and military intervention in politics generally, far from
constituting extraordinary infringements of a law of nature which ordains
that civilian rule be supreme and unquestioned, are on the contrary exceed-
ingly frequent, even normal, occurrences in many parts of the world; and
that the phenomenon therefore needs to be more thoroughly studied and
better understood.

Professor Finer’s book is much the more ambitious of the two, since it
seeks to account for every possible aspect of the military’s involvement in
politics, anywhere, and for all the possible reasons which make some
countries and not others prone to Bonapartism. As a brisk introductory
survey, the book may do well enough, but it unfortunately suffers from some
severe limitations. These limitations mainly stem, it appears to me, from
the author’s approach to his subject. Professor Finet’s key category of
analysis is the < level of political culture ” in any given society, by which
he means its ° attachment to civil institutions . This leads him to weave
2 number of variations on the theme that * whete civilian associations and
parties are strong and numerous, where the procedures for the transfer of
power are orderly, and where the location of supteme authority is not
seriously challenged ”, there “‘ the political ambit of the military will be
circumscribed >, and when the military have “ neither disposition nor
opportunity to intervene”, there “no intervention will occur”. Just
so. But these and similar propositions scattered throughout the book seem
bardly more than elaborate probes into the obvious—not necessatily harm-
ful but not very illuminating either. The trouble with Professor Finer’s
account is that his focus is so predominantly political and institutional, with
far too little and too supetficial attention accorded to the pulls and tensions
of social and economic forces. It is this appatent unwillingness to probe
beneath the institutional surface which makes it possible for Professor
Finer to advance for instance the rather peculiar view that “ the Argentine
armed forces are now the devoted supporter of the parliamentary regime ”
because they bitterly oppose Peronism.

The kind of sociological awareness which Professor Finer’s book lacks is
amply displayed by the authors of the essays brought together under the
editorship of Professor Johnson and published under the auspices of the
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RAND Cotporation. This is an extremely useful symposium on a subject
whose importance in the world today scarcely needs emphasis. Three of
the essays deal with Latin America and three with South East Asia, one with
the Middle East, one with Israel, one with Sub-Saharan Africa, and two more
essays, by Professor Shils and Professor Pye, consist of general reflections
on the role of the military in under-industrialised and transitional societies.
Though it would be absurd to underestimate the influence and power of the
military in settled countries, it is of course in those societies that military
intervention is most frequent and thoroughgoing. Most of the countries
concerned, the essayists note, have been and are subject to a multitude of
problems and stresses of fearful intensity, which the established classes
have nowhete beenable to subdue. Their failure has enormously enhanced
the chances of the militaty to play a role, and often indeed to take over the
principal roles: in Latin America, quite unmartial *“ civilians-in-uniform *
have become the needed partners of the ruling oligarchies, so that breaking
the power of the army is a basic condition of genuine reform; while in the
Middle East, on the other hand, it is army officers who in the recent past
have often been responsible for the overthrow of the old regimes. Thete,
as Professor Manfred Halpern notes in an illuminating essay, the army has
become ““ the principal political actor and instrument of 2 new middle class,
whose aspirations are still very far from fulfilled. What temains unresolved
is how far and how deep army juntas are likely to carry the process of reform
which they set in motion.

Civilian-militay relations do not, or do not yet, present a serious problem
to most of the new African states, since they are still in the process of
cteating their own armed forces, without which no new state feels that it has
properly arrived. The factors which affect the character of these emergent
military establishments in African societies are usefully set out and discussed
in Professor Johnson’s symposium. Despite its title, Mr. Gutteridge’s
essay is more narrow in scope: it is mainly concerned with the present state
of the armed forces in the former British colonies in Africa. = As such, it
provides an informative review of the relevant data, but its discussion of
the social and political role of the armed forces in the new states is too brief
and sketchy to be very useful.

R. MirLiBAND.

Froum Utor1a 10 N1GHTMARE. By CHAD WALsH. (Bles. 191 pp. 15s.)

Brave New World and Nineteen Eighty-Four have every right to be considered
classics of anti-utopian literature. Their influence has been truly incredible:
much of the nomenclature, and many of the concepts, contained in them
have passed into journalistic and even popular language. Any study of
anti-utopian writing must take them into account. In fact, a discussion of
the genre might logically commence with them. For Professor Walsh these
works are key pieces in his critique. Yet the author of From Utopia to
Nightmare fails to appreciate the full significance of Brave New World and
Nineteen Eighty-Four; the failure of apprehension is so fundamental that it
fatally flaws his study.
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Professor Walsh appears to ignore or discount much of the /Jiterary
tradition of anti-utopia. Thus he isolates these novels of Huxley and
Orwell and endows them with a synthetic uniqueness. Both Brave New
Worid and Nineteen Eighty-Four, with all their dissimilarities, have their
origins in two other works: Eugen Richtet’s Pictures of a Socialistic Future
and Evgenii Zamyatin’s We. Richter, a German liberal, wrote his novel as
a response to the social-democratic theories of August Bebel. He attempts
to envisage the socialist leader’s programme in action. But in spite of its
denunciatory tone, Pictures of a Socialistic Future is a comparatively sober
work—it entirely lacks the hysteria and even malice present in later anti-
utopian novels, such as Constantine FitzGibbon’s When the Kissing had to Stop.

On the other hand, the pressures upon Zamyatin are different. He is
not interpreting an unrealised programme—he is castigating an actuality,
which in this case is the incipient Thermidorean climate of Stalinism.

Huxley and Orwell were writing zheir novels in the immediate backlash
of accomplished totalitarianism. The former protests at a conceivable total
perversion of science (his book was first published in 1932) and the latter at
the pursuit of pure powes—power which has divested itself of all ideological
rationalisations. In a sense, of course, the two novels are complementary
to one another, and what makes them so important is their full-scale, un-
relenting anatomising of a whole and complete society.

No one, I expect, would disagree with Professor Walsh when he com-
ments that latter-day anti-utopian or dystopian novels (as he prefets to call
them) reflect the crucial and traumatic changes that totalitarianism and mass
ideology have wrought on human life and consciousness, but in approaching
his analysis as a Christian theologian he has missed certain meaningful fea-
tures which a less obviously prejudiced writer would seize upon. This may
explain why he has failed to research into other anti-utopian works, which,
although mote limited in scope and range, possess certain singular insights.
There are, for example, the Veblenesque economic anti-utopias of Frederik
Pohl, in which the concepts of conspicuous consumption and planned
obsolescence are taken to the edge of horrific satire. Ray Bradbury’s
Fabrenbeit 451, a novel attacking togetherness and the tyranny of mass
media, in which the function of firemen is to burn books— Monday
burn Millay, Wednesday Whitman, Friday Faulkner . . . ”—receives no
mention from Professor Walsh. Neither is there a reference to Sarban’s
story of a feudal Nazi-dominated future, The Sound of his Horn. These
examples are not chosen capriciously; their themes, extcapolating extant
or once-extant trends in society, complete and bulk in the corpus of the
anti-utopian vision.

Professor Walsh contends that the anti-utopian writer “ operates .as
social scientist and philosopher ”, and that in addition, many of these
writers are * prophets of our times . Here, I believe, are two particularly
suspect and over-romanticised statements; there is, moreover, little reason
for supposing that anti-utopian writers have a function within these terms.
What is both certain and important is that antj-utopian writing embodies
an individual, and in many cases, shared response to far-reaching convulsions
in society, and precisely for that reason is eligible for analysis by the socio-
logist and the philosopher.

The definitive study of the anti-utopia idea still remains to be written;

€
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From Utopia to Nightmare, unfortunately, is only a very small step in that
direction.
MicrAEL MADDISON.

CaprraL PunisaMENT AND Bririsu Porrrics. By James B. C
[George Allen & Unwin. 202 pp., index. 25s.] v R

In this book Professor Christoph, an American student of politics, presents
us with 2 history of the struggle in Great Britain to abolish the death penalty
for murder which culminated, for the time being, in the Homicide Act
1957. The writing of contemporary history is always difficult, and is
exceptionally so when the subject-matter is one which arouses strong
emotions. Although the author does not conceal his sympathy with the
abolitionists, he gives a really objective and, I think, accurate account of
the events which he narrates. The historical survey gains enormously
through Professor Christoph’s sensitiveness to the social and political aspects
of the problem which he studies, and the commentary on these matters
transcends in value the purely historical side of his work. Indeed he throws
a flood of light on some aspects of British politics which are peripheral to
its strict party aspects, and this should not only be of interest and value to
students of the subject, but may even make some points clearer to those who
are actually engaged in the practice of this difficult art.

The subject of capital punishment lends itself with particular aptness to
the sort of study which Professor Christoph here undertakes. It can be
easily isolated from the general run of political problems, since, technically
at any rate, it has always been treated as non-party. But it arouses feelings
as strong as if it were, so that it provides those colourful clashes of person-
ality which are grist to the mill of the historian. At the same time the
elucidation of the actual march of events is not so difficult as to absorb him at
tl}e expense of the over all picture which he has to paint, for, as the author
himself says, the sort of underground financial and economic interests which
are so often at work in modern democratic states have played little, if any
part in the movement which he describes: for it has been inspired b,y moral
considerations and dominated by emotional feeling.

_ The book opens with a short section on capital punishment in English
history. This subject has been overwritten of recent yeats, but was no
doubt nccessary as an introduction to the present work. In ’:my case, it is
very short and a model of its kind. I cannot, however, agree with the
statement that the “ wholesale increase in capital offences” in eighteenth
century England was due to “the social and economic chaos which
~ accompanied the early stages of the Industrial Revolution”, It had already

commenced a generation earlier: indeed, Professor Christoph himself
instances the notorious Waltham Black Act which created a number of new
- capital offences, and was passed as early as 1722. However, he is no doubt
correct in attributing this extraordinary outbreak of repressive violence
g‘}?ui:t};l wacs1 unique in Europe, to the combination of rapidly growing,
; lr:ost ggn{z;i Etzlri:.e system, particularly in the large towns, which was
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Accurately enough Professor Christoph finds the origins of the modern
abolitionist movement in the wave of reaction against the slaughter of the
Girst wosld war., During this period the Howard League for Penal Reform
was founded (1921), and the first of the dynamic leaders against capital
punishment, the late Roy Calvert, commenced his campaign. Calvert was
a considerable figure in the movement for penological reform, and the im-

ortance which he attached to the abolition of the death sentence for murder
undoubtedly played its part in bringing that objective on the front of the
stage. His early death was a tragedy mitigated somewhat by the singleness
of purpose and enthusiasm displayed by his widow in pushing on with his
work, a reference to which would have been appropriate in this book.

Calvert and those working with him had set the stage for an all out
attack on the death sentence, to be delivered in Parliament at the time of the
Criminal Justice bill of 1939, the passage of which through Parliament was
prevented by the outbreak of the war. It was inevitable that this would be
renewed with considerable hope of success when the Labour Party came
into power in 1945.

~ As I have said, capital punishment is technically a non-party matter, but

in fact, as one might expect, the Labour Party is overwhelmingly aboli-
tionist and the Conservative Party pretty solidly retentionist. Unfortu-
nately in 1948 when the revived Criminal Justice Bill was going through
Parliament, some of the most influential Cabinet ministers were anxious not
to get involved, at a time when much important social legislation was
going through the mill, with a highly controversial and time consuming
measute, and the Home Office, representing the police and the prison system,
threw its weight into the same scale, so much so that the Home Secretary
Chuter Ede, who was not only an abolitionist by temperament but had in
the past actively allied himself with the movement, underwent a temporary
ceconversion. This was a matter of great significance, for if he had stuck
to his guns and respited all death sentences during the four years 1948-51,
as the clear majority in the Commons against them entitled him to do, the
Belgian experience of abolition by desuetude would almost certainly have
been repeated, and capital punishment would have come to an end because
it would have become clear that it is not in fact a deterrent to murder,
Professor Christoph hardly underlines this point sufficiently.

There is no need to recapitulate the events which led to the entire
elimination of all reference to punishment for murder from the Criminal
Justice Act 1948. The Conservative triumph in the Lords was complete—
too complete, because in 1957 they were forced to eat many of the words
spoken with such exuberance in 1048. Professor Christoph picks his way
carefully and objectively through this confused history, which he narrates
with admirable clarity.” He properly plays down the importance of Mr.
R. T. Paget’s unfortunate gaffe about ‘Alexander Patterson, the most influen-
tial of all recent Prison Commissioners, having been converted to abolition- -
ism before his death. Actually there is evidence that this was so, though
Paget was certainly noc justified in his categorical assertion: Professor
Christoph having taken up this issue might well have pursued it further.

In the events of 1948 most of the leading roles both in and out of Parlia-
ment had been played by pre-war figures. While this continued to be
largely true in Parliament during the intervening years leading up to 1957,
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the agitation outside was conducted by a new organisation, the National
Campaign for the Abolition of Capital Punishment, which was formed by
people new to the movement like Victor Gollancz, Arthur Koestler and
Canon Collins. Professor Christoph argues that the National Campaign
is a “ pressure group” and discusses its activities in comparison with the
work of other pressure groups which have been active in the politics of
democratic states of recent years.

The effect of its propaganda upon public opinion is not easy to assess,
though, as Professor Christoph shows from a close analysis of the Gallup
and other polls, there was undoubtedly a movement of opinion in the direc-
tion of abolition. However, the report of the Royal Commission, set up
after 1948 to study alternatives but which pretty cleatly indicated that
abolition was desirable, obviously influenced thoughtful people a great deal,
especially after its chairman, Sir Ernest Gowers, had publicly announced
his conversion. The general public was no doubt more worried by the
series of murder cases associated with the names of Evans and Christie,
Ruth Ellis, and Bentley and Craig, in all of which executions were carried
out despite strong opposition from large sections of the community.

The tesult of this movement of opinion was, after the 1955 General
Election, to strenthen appreciably the handful of Conservative abolitionists
in Parliament. Sidney Silverman MP, who had during the 1945-50 Patlia-
ment become the acknowledged leader of the abolitionist group in the House
of Commons, adroitly seized his opportunity, and for a time it looked as if
the Government would be forced to give way. However, partly by discip-
linary methods and partly by introducing that very compromise of degrees
of murder which they had so scornfully rejected in 1948, the Conservatives
succeeded in foiling the attack. The result was the Act of 1957 which,
ludicrously unsatisfactory as it is on the main issue, did introduce several
valuable reforms and had the effect of bringing down the number of
annual executions to a figure countable on the fingers of one hand. In spite
of his failure Mr. Silverman undoubtedly deserves the encomia bestowed by
Professor Christoph for the skill and moderation of his leadership.

“In his final chapter Professor Christoph appropriately discusses the
political process in the United Kingdom in the light ot the historical events
which he has set out and analysed. This essay is penetrating and highly
pertinent, well worthy of study by political scientists and practical politicians.
Among the points which he makes the following are, I think, particularly
deserving of attention.

First, that a comparatively frail reform movement can make considerable
headway even against a hostile Government if it is well led, and can com-
mand the sincere and keen allegiance of quite a small section of the com-
munity. This one has succeeded to the point that abolition has become
certain, and certain in the not too distant future.

Secondly, that it is difficult for a government, however much it may pay
lip'service to the idea of leadership, to move far ahead of public opinion
. which remained throughout this period predominantly hostile to abolition.
Few of the Labour Cabinet were personally opposed to the movement, and
it is difficult to believe that Mr. Butler, the Conservative Home Secretary
at the relevant time, was not in sympathy with the abolitionist section of his
party. Yet the political needs of the situation were too strong for all of them.
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Thirdly, this type of movement has-a better chance of success if some
moral issue is involved, rather than one the main implications of which are
economic or straight political: unless of course it has found its place in a
party political platform.

Fourthly, adventitious circumstances are more likely to play an im-
portant part in a campaign such as this, than in normal party politics. Thus
a few revolting murders in 1948, highlighted in the papers, encouraged and
assisted the Lotds in their successful obstruction of the Commons, while in
the 50s the position was reversed, and the cases above referred to undoubtedly
assisted the abolitionists,

CHORLEY.

NEGOTIATION FROM STRENGTH. By Coran Brrn. [Chatte & Windus.
224 pp. 21s.]

Stupies oF War. By P. M. S. Buackerr. [Oliver & Boyd. x and 246 pp. 21s.]

Power Povrrics N THE Nucrear AGE. By Sir StepHEN KinG-HALL.
(Goliancs. 224 pp. 25s.]

O~ THE PREVENTION OF WAR. By JouN StrACHEY. [Macmillan. 344 pp.
40s. (in paper covers, 15s.)]

AvrroucH the four books reviewed here differ widely in style, content and
ptesentation, their basic theme is the same, and it is simple: nuclear war is
not inevitable, but it is probable in the future unless means can be found to
maintain the balance of power between US and Soviet Union, and then to
devise techniques for disuading other states from acquiring nuclear weapons.
Only Mr. Strachey carries this theme to the conclusion of either a concordat
amongst nuclear powers never to use nuclear weapons amongst themselves,
or a world authority whose power would reside in the sole ownership of
them.

“Mr. Strachey’s book is in fact rather a puzzle. Some of the harsher
things already said about it can be discounted, notably that an increase in
nationally owned nuclear weapons is actually recommended as a further

* insurance against the depredations of non-nuclear states, i.e. smaller powers,

warring amongst themselves, but attempting to get the support of more
powerful states. It must be admitted, however, that the charge is rebutted
by this reviewer because of the book’s ideal solution of a world authority,
rather than the arguments and proposals advanced in the body of the text.

The trouble is that Mr. Strachey contradicts himself from time to time,
and one is never absolutely sure which course he is advocating. His book
is anyway far too long and discussive, more suited in manner to’a seminar
than the close analysis of present facts and future possibilities; which any
study of foreign policy, strategy and disarmament must provide today.
And, like so many American writers, accorded by Mr. Strachey the imprecise
status of ** defence experts ”’, and quoted with approval, he is obsessed by
nuclear weapons to the point of virtually ignoring the power which comes
or can be provided by propetly trained and equipped conventional forces—
a fact which the recent Cuba crisis surely emphasised.
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For example, Mr. Strachey says: “ The fact remains that if we wish to
- retain any capacity to settle our own destiny without being obliged, if threat-
ened, to obey the will of another nation or alliance, we must, in the nuclear
age, retain some form of deterrence.” But later we read: “ America and
Russia are super powers. The gap between their strength and the next
most powerful nation-state (which in 1962 is still Britain, since she alone of
the rest has some effective nuclear capability) is wider than the gap between
the strengths of all other important nation-states relatively to each other.”

The “ we ” in the first quotation is not made explicit, but by inference it
refers to Britain, or equally to any other power with aspirations to play a
part on the world stage. Yet Mr. Strachey is concerned with the spread of
nuclear weapons as a probable rather than an improbable cause of war.
The second quotation is simply not borne out by the facts of the present
balance of power, or Britain’s part in shaping contemporary history. All
that Britain’s nuclear weapons do is to destabilise the balance, by encourag-
ing other states to acquire similarly inadequate armouries of weapons which
could only be used on the assumption that the *super powers” would
eventually join in the fray.

Nevertheless it remains true that Mr. Strachey has written a book which
cannot easily be ignored. His analyses of abortive disarmament and test
ban negotiations, with his accompanying plea for pragmatic, if limited
measures of arms control as more likely to succeed than utopian schemes of

general and comprehensive disarmament””, will be widely supported. He
might perhaps have made an even stronger case if he had discussed the
degree to which limited unilateral disarmament has a contribution to make.

Miss Bell eschews all such speculations. Her book is essentially a
straightforward, very penetrating account of post 1945 US/Soviet con-
frontations, most of them over Europe and governed always by assessments
of either side’s total military strength. Although in no sense a ““ defence
expert ”, Miss Bell shows herself imaginatively more aware than many
professional strategists of the dangerous imbalance which exists between
the West’s nuclear superiority and Russia’s conventional strength.

Throughout, the author is analysing diplomacy in order to illustrate
Mr. George Kennan’s dictum that *“ the search for an ideal military posture
is the enemy of negotiation ”. At no time does she lean on this dictum
to disparage genuine efforts that have been made to reach agreements.
Always astringent, she is never sour. Power of observation and style are
well reflected by the following: ** Strength-building was. to be the reality
of policy for the moment and negotiation a fairly distant aspiration.. . .
Negotiation from strength operated at the aspiration level, and provided a
sort of happy ending for the containment theory . . . Dulles was a congenital
cutter of gordian knots, a process that in diplomacy may lead to a good many
loose ends.”
 Books like Mr. Strachey’s, full of abstract theory, propetly stimulate
intellectual curiosity; those like Miss Bell’s perform the equally valuable and
- currently more useful task of getting the historical record straight. She
reminds us that the present US strategy of deploying nuclear weapons against
military targets and not cities was considered as eatly as 1954, when Mr.
Dean Acheson also said: * Strategic atomic bombing is not our first but
our last resort.” This quotation, and its accompanying passages on the
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development of US strategy from absurd notions of massive retaliation to its
present flexible range of options, reveals that the much maligned American
military establishment has probably been quicker to appreciate the relation-
ships between strength and negotiation than its diplomatic counterpart in
the State department.

Sir Stephen King-Hall’s and Professor Blackett’s works ate those of a
skilled polemicist and a uniquely experienced scientist [strategist fsailor—
and as Blackett has been a professional at all three occupations, what he
writes is usually rewarding. Studies of War is, however, a collection of
essays which have appeared elsewhere before, and it is really more suited to
the expert’s workshop than the layman’s study. It is a pity that it has not
been possible to include Professor Blackett’s latest observations (given at
this year’s Pugwash Conference in Cambridge) on the mis-called “ counter-
force ” strategy, developed and frequently propagated by Mr. Robert
Macnamara, the US Secretary of Defence.

Mr. Macnamara, like Mr. Acheson, argues for the last resort, but con-
trolled use of nuclear weapons, intended to halt combat and induce negotia-
tions, not, as its detractors commonly say, to initiate the process of full scale
nuclear war in the hopes of “ fighting it through ”. Professor Blackett is
2 critic of the Macnamara strategy, but on the more acceptable ground that
the number of nuclear weapons it requires will accelerate the arms race.
Thete is 2 good deal in this criticism, although present indications are that
the number of nuclear weapons that Mr. Macnamara will actually deploy
in relatively invulnerable sites or at sea is much less than was originally
proposed.

Sir Stephen King-Hall is not concerned with such fine points. He takes
up and simplifies Mr. Strachey’s theme, with particular reference to British

~ defence policy. In the authot’s view, this should be inequivocally non-

nuclear.  One of the more endearing of Sir Stephen’s characteristics is his
patriotism, which, in its present manifestation, sees no contradiction be-
tween a great and a nuclearly disarmed Britain. It is not too much to say
that if it was not for him, even educated lay opinion would assume all
British nuclear disarmers to be devoid of natural patriotism and utterly
indifferent to Britain’s influence in the world. There is enough truth in
this for the courage and vigour of Sir Stephen’s approach to be worthy of the

widest possible attention.
ANTHONY VERRIER.

B

BerweeN ARAB AND IsraEL. By L. GENErAL E. L. M. Burns. [Harrap.
336 pp. with maps and illustrations. 25s.]

Froum August 1954 until November 1956 the Canadian General Burns was
Chief of Staff of the United Nations Truce Supervision Organization in the
Middle East, and then become Commander of the United Nations Emer-

ency Force. This book is his account of these years, down to the spring
of 1957 when the Force took up its position along the Gaza Strip Demarca-
tion Line and the International Frontier in the Sinai. But his book is
valuable not only fot his account of his stewardship for these years but for

227



BOOK REVIEWS

his observations on the policies of the Middle East Governments and the
attitudes of their leaders. It draws on the General’s own diary and the
fles of the UNTSO and the UNEF. It becomes at once a major first-hand
soutce for the study of the contemporary Middle East. )

The root of the problem, says General Buras, is quite simply the national-
istic conflict of Zionist and Arab. He likens the Middle East problem and
“ the Palestine problem” within it to “a large ball of string”. Several
loose ends protrude but when one begins to draw out any particular little
bit of string, one finds it is inextricably tangled up with the other pieces in
the ball.” (p. 113). If his primary task was to persuade all parties to honour
the terms of the General Armistice Agreements of 1949, this could not be
done without the settlement of many associated problems; and indeed, as
those problems worsened and the attitudes of hostility hardened, it was to
prove incapable of being done at all.

General Burns distinguishes four major problems on which the Arab
position and the Istaeli position are still far apart. One, the Arab refugees.
There were by 1956 900,000 of them—today the figure is probably close on
a million—living in refugee camps on inadequate rations, supplied largely
by the United Nations Relief and Works Agency. They must, say the
Axabs, be allowed to teturn to their homes, fram which they were driven by
acts of flagrant inhumanity. They went of their own accord, says the
Istacli Government, or at the orders of the Arab Higher Committee; to
allow them to return, a large and bitterly hostile group, would now destroy
the State. Second, boundaries. The Arab Governments want a return
to the boundaries specified in the partition plan adopted in 1947 by the
United Nations General Assembly. The Israeli Government points out that
it was the Arabs themselves who rejected this plan and went to war over it.
Third, compensation for Arabs who have lost property in Isracl. Here there
is no great divergence in principle but the Israelis say they would need
financial assistance to pay for private property taken over. And, fourth, the
status of Jerusalem, now sadly divided into two parts. But behind these
four problems and keeping them permanently at fever point are the passions
of nationalism, pride and personal ambition.

1t is against this ugly backcloth that General Burns tells this story of the
various incidents that arose around Israel’s contentious frontiers from 1954
to Suez. He tells the story with accuracy and balance. Yet there can be
no escaping the conclusion that he sees Israel as the most dangerous element
on the scene—in part because of its very intelligence and zeal. He recog-
nizes that Nasser cannot pursue or enforce policies which are unpopular
with the Army and that he uses nationalism as a weapon but he saw in him
an element of moderation— there is no bluster, no menace, instead an
appearance of reasonableness ” (p. 18). Syria is unpredictable and Jordan,
after Glubb’s departure, was even more so. (It is certainly clear from this
account how closely Ali Abu Nuwar modelled the coup of 1956 in Amman
on the Cairo model, and himself on Nasser). But none of these men or
. their states wielded the power or had the intelligence of Ben Gurion and it
is clear that in these years the stability of the Middle East turned on the
policies pursued with much calculation by Israel. The decision to destroy
the fedayeen bases in Sinai was an Israeli decision, made in flat defiance of all
United Nations pleading; and made before Suez, but in the light of the
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expectation that by September 1956 it would have tacit British and French
approval. The replacement as Foreign Minister of Sharrett by Mrs. Meir
was to strengthen Ben Gurion’s position. Ben Gurion, says General Burns,
took decisions on defence on his own responsibility. And Dayan’s influence
with him “ was usually exercised in the direction of solution by force ”
(p. 67). General Burns says little on Suez except as a background develop-
ment; and nothing on Anglo-French “ collusion ” with Israel. His volume
suggests that any planned collusion was unnecessary; Israel for her part
planned, acted and won without any need of it.

General Burns’s concluding chapter is particularly valuable—and gloomy
—reading. He believes that the case for an international police force is not
proven; that without local support it will be largely powerless; and that it
is, in any event, in the United Nations that the decision rests. It was only
the United States or Britain or France or Russia that in 1956 could have
averted war in the Middle East. The United Nations negotiators in
Palestine were reduced to producing a protocol, to finding a form of words
on which both sides could agree, words which, when found and agreed on,
were so vague as to be meaningless. That this gloom reflected Dag
Hammarskjold’s reading of events is confirmed by the General’s Notes, a
vcry(r1 valuable collection, drawn from the Secretary-General’s ¢ Summary
Study .

But the story does not end in 1957. Indeed the General’s reflections
on the years since 1957 include a valuable and depressing assessment of
Isracl’s position. He sees it as likely to be economically in perpetual im-
balance, yet politically unwilling to curb immigration or population growth.
It is bound, he believes, to be expansionist and aggressive. And its pride
and passion will, equally surely, be matched by equally intense—but less
disciplined and controllable—passions and pride on the Arab side. . If the
peace of this tortured and much too promised land is to be kept in our
lifetime, it will be kept not by relying on the xenophobic politicians of Cairo,
Damascus, Amman ot Jerusalem but by the balance of terror between the
Great Powers in the United Nations.

But to that uncertain and impermanent peace the tiny United Nations
force commanded by this patient Canadian soldier did, in 1954-57, make
a contribution. He has given us a record of his stewardship that is frank,
sad and without illusion. The world will need many such servaats, in
many such areas, permanently vigilant. They will commit themselves almost
as a professional act to frustration and to.failure, as did General Burns. But
history is likely to make more of his story of failure than of the campaigns of
gore and glory other generals of our time have fought and won.

EsmoND WRIGHT.

PLANNING AND SPONTANEITY IN THE Sovier EconNowmy. (Planification de la
Croissance et Fluctuation Ecomomigue en U.R.S.S., Tome 1. 1918-1932).
By EUGENE ZALESKI. [Paris: Sedes. 372 pp.]

TopAy when so many countries, particularly in Asia and Africa, are trying
to launch some kind of planned economy, a detailed study of the Soviet
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experience in planning acquires particular significance. This task has been
undertaken by the Ecole Pratigue des Hantes Etudes, a French research institu-
tion connected with the Centre National de la Recherche Scientisque. The task
was entrusted to Dr. Eugene Zaleski, known for his previous works on
Danubian economic problems.

Tt took M. Zaleski neatly ten years to produce a detailed story of Soviet
planning from the October Revolution up to 1950. Now this task is com-
pleted; the first volume has already been published; the second is to appear
shortly.

The first thing which emerges from the opening chapter of this very
scholarly work is the enormous intellectual effort which had been invested
by the Soviet economists in preparatory studies before the First Five year

jan was launched in 1928. The best brains in economic theory and practice
which could be found in post-revolutionary Russia had been mobilised for
these studies conducted in the “ Gosplan ” (Central Planning Office), the
Supreme Council of the National Economy and in the Commissariats of
Agriculture and Finance.

Their approach was gradual and cautious. At first, national plans were
prepared only for particular branches of economic life: electrification, trans-
port, metallurgy, agriculture. 'Then, for three years before launching the
First Five Year Plan, the Gosplan prepared yearly “ control figures > which
were not meant as directives but only as estimates of expected development.
This provided an opportunity to educate the first cadre of experienced
planners,

The central methodological idea was that of dynamic equilibrium. It
was considered that the plan should be so constructed as to avoid any sharp
maladjustment between supply and demand, and that certain basic propor-
tions must be preserved between the various patts of the economic organism.
This was the idea of balanced growth. Dr. Zaleski gives figures concerning
the ten versions of the First Five Year Plan.

When, however, the time for the execution of this plan had come, events
took a dramatic turn, not easy to comprehend, The carefuly prepared
blueprints were scrapped; most of the leading planners were removed from
their posts, many of them imprisoned, some disappearing without trace.
This happened not because the Plan was unworkable—as a matter of fact
there was no opportunity to test it—but because by that time the ruling
élite—Stalin being the most powerful personality amongst them—became

less interested in the introduction of a planned economy than in the maxi-

misation of certain priority targets: coal, steel, engineering, armaments,
great constructional projects. The economists, with their ideas of balance
and equilibrium, became an obstacle to the maximisation of productive
capacity in the priotity sectors. ‘The era of full Stalinist dictatorship opened
with the slaughter of the economists.

Thus Dr. Zaleski’s account of the carrying out of the First Five Year
Plan is, in fact, the story of the powerful though chaotic drive towards the
building up of the nation’s heavy and armament industries, with the con-
current neglect of non-priority sectors: agriculture and consumer goods.
He provides also an analysis of the results of the first four years of that drive.
Production, with a few exceptions, was considerably below the accepted
targets, but the rate of growth in priority sectors was impressive. There
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was 2 fall in industrial productivity per head instead of the expected increase,
but this trend was reversed in the later years. M. Zaleski calculated that
in the period of the execution of the First Five Year Plan real wages fell
by 17-9 per cent. In the last two years of the First Five Year Plan there
was a general slowing down in the rate of economic growth, though in
different degrees in the various sectots.

M. Zaleski seems to believe that the Soviet economy has been subject
to cyclical fluctuation and he has tried to find certain similarities between
the pre- and the post-revolutionary economic recessions in Russia. In the
first volume of his great work these efforts seem to be inconclusive: perhaps
his second volume will bring more definite results in this respect. But one
general conclusion, rather surprising for those who are searching for models
of planned economy, emerges very clearly from his investigation. This is
that, behind the fagade of economic planning, there were spontaneous
forces which determined the path of Soviet economic development. In
order, however, to penetrate the nature of these forces, the efforts of socio-
logists and social psychologists must be added to those of economists and
statisticians.

At the end of the twenties the Soviet Union passed through a violent
clash between the rationalism of economic planners and the irrationalism of
Party activists. Monsieur Zaleski speaks about *“ /e caractére mystique du plan”
under Stalin. These clashes between the rationalism of some Soviet
intellectuals and the irrational spontaneity of the tremendous machine of the
Soviet state is likely to be a recurrent element in Soviet reality, and for this
reason the study of the economic consequences of that clash which upset the
proportions of the First Five Year Plan may be also of current significance
today.

S. SwiaNiEWICZ,

FRENCH-SPEAKING WEST AFRICA. By PuiLte NerEs. [O.U.P. for Institute
of Race Relations. 101 00. 7s. 6d.] E

Tue Institute of Race Relations has already published a number of admirable
small monographs on areas of the world whete relations between faces are
of special interest or, as in the region covered by this book, undergoing
rapid change. Mr. Neres has fully maintained the standzrd set by earlier
volumes in the series, and has managed to compress into limited compass,
and in highly readable form, a great deal of information about countties
which are practically, but regrettably, unknown to most English readers.
The former French empire in West Africa has, in a very few years, been
liquidated in a manner quite differeat from the withdrawal of British colonial
power, and with reasonable success; of the nine states which used to form
the federation of Afrique Occidentale Frangaise, seven are still in close
relations with France, and one at least of the other two is trying to heal the
breach of 1958. When one compares this with the disastrous record of
French imperialism in South-East Asia and in Algeria, there is clearly a
subject for study. :

French rule in the colonial days was not gentle, but its repressiveness was
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different from British repressiveness; though, for instance, forced labous
did not end till after the last war, the French never maintained a British-
style exclusiveness, or discouraged the growth of a class of African évolués
from which many of the leaders of today originate. Especially since 1945,
the aim was to incorporate the colonies into metropolitan France. There
were Afticans in the French National Assembly as early as 1946, African
political parties emerged which, like the Rassemblement Démocratique
Africain (R.D.A.), were factors in French internal politics, and many promin-
ent Africans acquired French political experience in addition to the French
education which some of them had enjoyed. Today, the chief political
figures in, say, the Ivory Coast, as well as the senior civil servants, are 2
great deal more French than their counterparts in Ghana or Sietra Leone
are British; yet they are also thoroughly African. From the long dispute
between the advocates of assimilation and the advocates of association, this
at least is a triumph for the assimilationists. .

It was the Mollet government of 1956 which began the final liquidation
of colonialism in West and Equatorial Africa, with its enunciation of the
loi cadre which was attacked by men like Léopold Sedar Senghor (now
President of Senegal) on the ground that it made for the balkanisation of the
two regions, creating in effect fourteen separate states instead of two federa-
tions. When de Gaulle returned to power in 1958 the /o7 cadre was replaced
by the concept of a French Union (Guinea’s vote against joining was
followed by an incredible piece of French spitefulness which is still being
paid for); but the concept was ill-founded, and within two years all the
African territories had become fully independent, though on such close
terms with France that they could without difficulty be given associate
status in the Common Market. They were able to play a full part in the
groupings and regroupings of African states between the Monrovia and the
Casablanca groups, in which personal jealousies between the leaders played
no larger a part than one might expect. Their future is inevitably in some
form of association with their former British neighbours, though it may take
years for this to develop.

Mr. Neres has done an excellent job in guiding the reader through the
complex history of French-speaking West Africa. It is no slur on his
achievement to hope that this will be the last book of its type. Future
studies should preferably drop the distinction between French and British,
and treat the region as a single whole. For, as Mr. Neres points out, the
frontiers were in any case thoroughly irrational.

T. E. M. McKITTERICK.
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Even without the violent shock of the Profumo case, the approach
of a general election would have forced Parliament into public atten-
tion. The end of the present House of Commons will be the
end of an era; Mr. Macmillan is probably the last British Prime
Minister to have been born while Queen Victoria was alive or to
have served in the first world war, and whatever result the coming
General Election may produce the next government will be formed
mainly of men of the twenticth century proper. Parliament will |
be dominated by the generation of the nineteen thirties and forties,
with a sizeable majority of members elected for the first time in
1945 or later. It may be no better and no worse than previous
Parliaments, but at least it will be different.

It could afford to be better than the one now drawing to its
close. The Conservatives increased their majority in 1959 on the
basis of a phony boom which, as in 1955, had to be put into reverse’
once the election was safely over. The Labour Party was weak and
divided; had it won the 1959 election, it would not have known
what to do with its victory. Neither party was over-supplied with
men of ability. Mr. Macmillan was at the peak of his reputation
as an adroit political performer, but his team was not an inspiring
one. Mr. Gaitskell had not yet reached the position of authority
he was to gain before the political and personal tragedy of his
Ercmaturc death; Aneurin Bevan was still alive and his personal

reach with his leader was healed, but of the few others of real
ability in the Labour Party some at least were playing a private
game of power in the most public conditions and could not be
relied upon as loyal colleagues. The result was a Parliament of, at

‘best, below average quality. As in 1959, the Editors have invited

comments on the parliamentary performance of the two main
parties from close ogservcrs, this time both from the other side of
the House; making every allowance that neither Mr. Thomson nor
Mr. Hornby supports the party he is writing about, the account they
give is not a cheering one.

It is, unfortunately, not just a matter of the last four years.
The signs are that Parliament itself is in decline—losing in popular
esteem, losing in the degree of control it should exercise over the
government, failing to adapt itself to the complexity of the tasks
the quickened tempo of modern life has thrust upon it. For this it
has chiefly itself to blame. It is not the sort of institution that ought
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introduce a second contradiction, an important criticism of Parlia-
ment today is that the party organisations have too much influence.
Strengthening them further might, in fact, narrow the field of
choice still more, since it would suppress the unorthodox, the rebels
who, as Mr. Hornby points out, have played a large part in the
revival of the Labour Party’s fortunes, and who have their
counterparts on the other side of the House.

Party Influence

The next election will be a battle of mass communications to an
extent that no previous one has been; added to the now familiar
tc!cvision and radio programmes and to the poster campaigns there
will be prolonged periods of Press advertising. The two big parties
are likely to gain most from this (unless, conceivably, they overdo
it to the point where they irritate the public), and the Liberals will
be at a disadvantage because they have less to spend, while the
smaller parties will be nowhere at all. The parties alone command
the funds needed for this vastly expensive operation, which means
that they alone will decide who shall enter Parliament; there will
be no plgcc for a Sir Alan Herbert, a Daniel Lipson, or a James
Mazxton in the new generation of parliamentarians. This is a loss
to Parliament,

It also means that the disciplinary control of the parties over
_th61r members in Parliament is enormously increased. At one time
it would have been possible for a rebellious member to defy the
whips, stand at the next election as an independent, and get himself
elected on his personal reputation. It is still possible in theory, but
it is extremely unlikely that it would happen; even Mr. Michael
Foot could not be certain of winning Ebbw Vale except as an official
Labour candidate.

This is the real sanction behind the party whips, and it is
becoming steadily stronger. Excessive use of the whip is amon
the Chl(?f reasons for the decline of Parliament’s prestige, and bot
the main parties are to blame—more, perhaps, the Labour Party,
wh{ch was too cautious in relaxing its standing orders even in the
period of its huge majority after 1945, and which since then has
equated parliamentary unorthodoxy in any form with disloyalty to
the leadership during the long-drawn battle for unity. The scope
for truly independent expression has been so far reduced that Parlia-
ment has been dcprivccs) of one of its most important functions,
the scrutiny of government policy without fear or favour, and has
also largely lost its power of initiative. This is entirely unnecessary.
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It would be greatly to the advantage of Parliament to do away with
the convention that a defeat in the Commons is necessarily a mortal
blow to the government—a convention which, in the last resort, is
not fully enforced anyway—and to confine the activities of the whips
to occasions when it is the broad policy of the government and not
some point of relative detail that is in question. Clearly the govern-
ment must resign if it loses the support of a sizeable proportion of
its own back-benchers on a matter of real confidence. But there are
hosts of other issues when criticism is needed and when the govern-
ment ought to be forced by parliamentary disapproval to change a
point of policy without having to resign. For instance, as a striking
recent case, many Conservative members were against the govern-
ment in its decision to deport Chief Enahoro; had the Government
been defeated on this it need not have been treated as a defeat on a
matter of confidence leading to resignation; but in the end only a
handful dared to vote against the whip and a few more to abstain.
This is the negation of the prestige Parliament ought to have. If,
because of party discipline, it cannot right what a majority of its
members believe to be a wrong, what on earth is it there for?
And this is by no means the only instance.

A Private World

Against the argument for professionalism is the increasing feeling
that Parliament has little contact with what goes on outside; it is a
private world of its own. This is partly the result, however, of the
stranglehold of the party machines. The tactics of a parliamentary
debate are interesting, but as an exercise in a game rather than in
politics as the public understands the term, the language is esoteric,
the results seldom significant. Members have too little opportunity
to discuss, with full freedom, anything that really matters except
on the set occasions when the w}ul':lp system has already determined
the outcome. Consequently they nd a fascination in trying to trip
the government up on minor issues; occasionally they succeed and
make a Minister look silly, but the impact on the public is practically
nil and the effect on policy hardly any greater. One need only read
the Hansard reports during the whole history of the Vassall episode
to sec how true that is. In the early stages members who ought
to have known better spent their time blackening the character
of Ministers and treating a matter of state security in the style
of the popular Press, but when it came to the actual debate on
the report, with the Opposition hamstrung by prior confidential
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communications to its leader and with the whips on, the performance
was poor indeed. The Profumo affair showed the House of Com-
mons in a better light, it is true, though even in that case it took a
pogitivc outrage on the House’s susceptibilities to bring out the best
in it.

So it tends to be with more important matters. There are
relatively few subjects discussed on which there is more than a
handful of members with expert knowledge, yet often the debate
has to be prolonged for a day or two days to allow members to get
the proper sense of the importance of the occasion—an importance
seldom felt by the public. Speech after speech is made, device after
device is tried to catch the government out—and again the conclu-
sion is a foregone one. It could be that things would be improved
if more work could be done in committee to which members with
knowledge of the subject are appointed (if they exist). It may be
that there are other and better solutions. But what is certain is that
something must be done about it if the gulf between Parliament and
the public is not to grow wider still.

What is the Answer?

What, then, ought to be done to restore the prestige of Parliament?
It has a variety of functions and there is, incscapa%ly, some conflict
between them. To be independent and at the same time fully in
touch with the outside world it ought not to become a closed circle
of professionals with no other interests. But it must also provide
the individuals for the serious business of government, and it is hard
to sce how the right men can be attracted unless there is a degree of
professionalism such as would follow from better pay and better
conditions of work. Its main job is not to initiate legislation—
except for the curious convention that certain social subjects such as
divorce are normally dealt with by private member’s Bills—but to
criticise the legislative proposals of the government, and to stand
between the administration and the public in the interests of the
latter. This second task it performs reasonably well when it is
allowed to, though it usually needs a tough and skilful member to
get behind the wall of official reticence when the behaviour of a
government department is called in question. The first task it now
carries out with less and less effectiveness; in the end, it is the whips
and not the members as a whole who determine the outcome of
debate. (The Parliamentary Labour Party always claim that the
meetings which give orders to the whips provide sufficient oppor-
tunity for back-bench opinion to express itself, but this is very
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doubtful. It may be a sound enough procedure when, say, a deter-
mined and concerted effort to bring the government down is to be
made, but it is at best a remarkably clumsy way of dealing with
many other issues where less is at stake from the parliamentary
point of view, but more from the public.)

On the first point, the balance of advantage is probably with a
greater degree of professionalism, while recognising its dangers; the
salaries of members should be increased to the point where people
of the right type can be attracted whatever section of society they
come from, and conditions of work should be improved so that
members do not have to operate in the present undignified way—
for instance, dictating letters to secretaries in obscure corners of the
House.

Secondly, the parties should take a long, hard look at their
methods of selecting candidates, It is uscless to try to swim against
the tide of party dominance; the sheer scale of a modern election
and the campaign that goes before it is such that only a large and
wealthy organisation can foot the bill. The disappearance of the
independent member may be regretted, but there is little that can
be done about it. The parties alone can ensure that they do not put
into Parliament too unig)rm a bunch of members, and that, once in,
the members are not too closely muzzled.

Thirdly, it is essential to review the whipping system and to find
means of preventing its abuse. This again is something that only
the parties can decide. The three-line whip should be reserved for
questions where nothing less than confidence in the whole policy of
the government on a major issue is at stake; for the rest, it should
be perfectly possible for Parliament to force a change of detailed
policy without the need for resignation.

Finally, there is a lot to be said for a number of changes in
parliamentary procedure—the shortening of debates, more freedom
for individual members, more use of committees. Present pro-
cedures, added to bad conditions and excessive ‘discipline, are a
positive discouragement to many men and women who would make
excellent members and potential Ministers. In the last few years
Parliament has lost to outside jobs a number of good members who
have simply got bored. It cannot afford to go on doing so.
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I. THE LABOUR PARTY

RICHARD HORNBY

THe plt.falls in the path of a Parliamentary Opposition are many
and various. If tl}cy plague the government too much, they can be
tl_lought irresponsible; if they do so too little, they are said to lack
vigour. If they confine themselves to criticism, they are taunted
with charges thag they have no ideas of their own; if they put
forward constructive proposals of their own, they risk secing them
either s}}ot to pieces or pinched by the government and put into
cﬁrc.ct with no credit given. If the Whipping is strict, they anger
their members; if their discipline is lax, they are lampooned as a
rabble,

How then s.h.ould one judge the performance of the Labour
Party in Opposition? Because politics is about power, and how
it shall be exercised and by whom, the true test of their performance
still lies ahc_ad, when the General Election results come in and the
country decides who shall rule. Meanwhile, other yardsticks must
be found, and there are plenty to choose from.

One can judge the Opposition by their tactics in the House of
Commons and their speeches in the Chamber. One can judge them
by the number of constructive ideas they put forward in debate and
in amcndmc’nts to legislation or by their success in frustrating the
Government’s programme by keeping the House up all night. Or
one can take a more general view and simply consider their image
as an alternative government, an image portrayed by the broad
principles and Fohcics which they have adopted, by the personalities
and talents of their Shadow Cabinet, and by the relationship
between the leaders and the rank-and-file, the key to the pressures
to which any future Labour government would be subjected in

office.
Labour and the Electorate

Or should one set aside all these House of Commons judgments
and assess the performance of the Opposition by the impressior;
they have created in the country, as seen in the voting intentions
of the electorate and the findings of the Gallup Polls?

* The author is Conservative Member of Parliament for Tonbridge.

240

PARTIES IN PARLIAMENT 1959-1963: 1. THE LABOUR PARTY

Judged by the Gallup Poll test the Labour Party would seem, at
first sight, to have been resoundingly successful in the present Parlia-
ment. Consider their position. Defeated at the polls in 1959 for the
third successive time; torn to shreds by intcrna{x;trifc to the point
at which the enemy within their own ranks seemed infinitely more
hateful than the enemy across the foor of the House and the
regainin of power scemed for ever unattainable to some of them
and irrelevant to others; bereft of the services first of Mr. Bevan
and then of Mr. Gaitskell, they have nevertheless survived these
disasters and at the time of writing look forward to a majority of
anything up to 100 in the next House of Commons, if present trends
are maintained.

As a measure of the change in the Labour Party’s prospects
the Gallup Poll figures are impressive. But as a test of the efficiency
of the Parliamentary Opposition they will not do. First, the swing
of opinion away from the government is neither necessarily nor
probably due to the rival attractions of the Opposition. It is much
more likely to be—and certainly was in this case—a deliberate vote
“ against ”’ the present government than a vote “ for > the alterna-
tive one. Such a swing of opinion, furthermore, in mid-Parliament
is not automatically a guide to the result at the polls. The placings
in the middle of the race are of no importance. It is the order at
the finishing-post that counts. One need only look back at the
Gallup Poll figures themselves to see how quickly events can
change. As late as June 1961—nearly two years after the General
Election—the Tories still had a three-point lead over Labour. The
lines of popularity first crossed in ]uﬁ))(f), and even then it was the
Liberals rather than Labour who were drawing support away from
the Government.

So it must be in Westminster, in the personalities and the tactics
of the Opposition there rather than amongst the electorate, that we
must judge the Labour Party’s achievements. And, of course, one
should warn the reader of an unavoidable bias in the writer. Look-
ing at and listcnin% to the Opposition from the benches opposite,
one finds it difficult to preserve a proper neutrality—even for the
duration of this article—in forming a judgment on individuals and
on policies. Nor is one always aware of the tactical reasoning
behind one’s opponents’ decisions, despite the disarmingly impru-
dent forthrightness with which so many of the Labour Party seem
willing to dissect their Party in public. One has not, alas, been
concealed behind a curtain, while the Shadow Cabinet or the Party
Committees were meeting. And looking back over the life of a
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Parliament presents its own difficulties. Political memories are very
short. An exciting debate is quickly lost track of in the jostle of
the next week’s events. It is the present and future that counts.
Of the past only a few impressions remain.

Three Phases

One sees the Opposition during this Parliament in three clear-cut
phases. The first lasted until the spring of 1961; the second until
the death of Mr. Gaitskell, and the third covers the leadership of
Mr. Wilson. During the first phase the Opposition to the govern-
ment secn!cd' to Tory eyes to ﬁc almost non-existent. It was the
struggle within its own ranks that absorbed all its energy. Criticism
of the iovcrnment played second fiddle to the election post-mortem
at Blackpool. Clause IV mattered more than the contents of the
Queen’s Spccgh; and so it went on for more than a year. In June
1960 the Parliamentary Labour Party was finding it necessary to
pass a vote of confidence in the leadership, and seventy-one members
were either absent or abstaining. The periodical Press seemed to
echo a_nd re-echo with the noise of battle between the funda-
mcnta‘hsts_and revisionists. If Mr. Crosland or Douglas Jay wrote
an article in one paper, Mr. Crossman or Michael Foot would reply
in another. Throughout 1960 it seemed to the benches opposite tﬁat
the very survival of the Labour Party was in question. There was
hubr1§uC talk of an era of one-party government and discussion of
how in these circumstances the power of the executive could best
be controlled. The plain fact, obvious for all to behold, was that
for the first ﬁfthn {Ilonths of this Parliament the Opposition was
in no state to do its job of opposing the Government at all, and the
job was not done. No alternative government existed, for, as Mr.
Gaitskell himself said: “ the country would not allow itself to be
ﬁ(}):g;clz‘c’lc b,)’z a é)arty whol»wcrc disunited and quarrelling among
s . One marvels, in retro i
Government made of their luck. opect, 10 see how it use th?

Recovery 1961
The change came suddenly, and as a result of decisions of the
Government rather than from any resolution of Labour’s internal
Problcms. It came because at last the Opposition rediscovered the
joys of attacking the government. In February 1961 changes in
msurance contributions and charges for the Health Service were
gnnounccd; in April the Budget gave relief to surtax payers; and
in July came the Pay Pause. Here, if ever, was opportuni,ty to
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attack, and attack they did. Interest was aroused; old divisions
were submerged if not forgotten; and—for the first time in this
Parliament—Labour members began to believe again in the possi-
bility of victory. Even so, it was some time before the revived spirit
at Westminster communicated itself to the country and convinced
the electorate that Labour was coming into the reckoning again as
an alternative government. In October 1960 Mr. Crosland had
written in Encounter that ““ an unreconstructed Labour Party, com-
mitted to all-out nationalisation and austerity, would lose votes
heavily to the Liberals at the next election; and the swing against
the Tories when it came would find the British Left divided hope-
lessly in two ”. Mr. Crosland was right. Throughout the second
half of 1961 and most of 1962, when the Government’s fortunes
remained at a very low ebb, it was the Liberals rather than Labour
who seemed likely to reap the electoral gains.

The Influence of the Left

The Parliamentary Labour Party’s rediscovery of the will to win
was undoubtedly the major achievement of the period 1961-62. To
whom does the credit belong? The opportunity occurred because—
as has been mentioned above—Government policies provided irre-
sistible opportunities for counter-attack. It occurred also because the
more turbulent elements on the Left of the Party took the bit
between their teeth and taught their leaders how to fight. Against
the background of party dissensions, it was frequently embarrassing
when the “usual channels” were ignored and guerrilla warfare
carried far into the night by Mr. Michael Foot or the Scottish
“irregulars . But if your opponent is vulnerable and some of your
troops are showing fight, a party leadership is unwise indeed if it
stands back from the fray and takes no credit for any victories that
may be won. For the Labour leadership in 1962 to have held its
fire would have been to invite bitter attacks from their own side.
In yielding to pressure from the Left in the interests of unity, they
sometimes seemed to take up positions which subsequently they
might come to regret.

To the opportunities provided by Government policies, and the
pressure from the Left for all-out attack, a third fact should also be
added. How it came about, what back-stage work was involved,
the writer is not in a position to know. But during 1962 there
seemed little doubt that Mr. Gaitskell’s position was greatly
strengthened and that the calibre of the Parliamentary Labour Party
itself was improving. New members such as Mr. Taverne, Mr.
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Rodgers, and Dr. Bray and the return of Mr. MacDermot suggested
that a breakaway from Union pocket-borough candidates and the
selection of candidates who migfl(: give a younger, more up-to-date
character to the Party was occurring. Whatever the reason the
Labour Party by the end of 1962 was seriously thinking of itself as
an alternative government. And by thinking of power, it was
slowly beginning to look the part again.

Bevan, Gaitskell, Wilson

By the end of 1962 Mr. Gaitskell was firmly in the saddle, victory
at the polls seemed near enough to make outright rebellion undesir-
able, and the outlook for Labour was good. When the House
reassembled in January, Mr. Gaitskell was dead. There is no better
illustration of the revived determination of the Labour Party to win
than its reaction to this crippling blow. For to Tory eyes Mr.
Gaitskell seemed to tower head and shoulders above his colleagues.
The necessity of electing a new leader reopened the prospect of a
split in the Party. But no split occurred. The boat must not be
rocked with an Election onfy a few months away. Two years
earlier the same would not have occurred. That is the measure of
the Opposition’s achievement since 1961. They are back in the race.

Against this backcloth, how does one see the personalities and
policies of the Opposition in Parliament? In the loss of Mr. Bevan
and Mr. Gaitskell within the space of three years the Labour Party
has been cruelly treated. Both were big fgures in Parliament,
judged by any standards. There is no orator in the Commons today
quite like Mr. Bevan; nobody with quite the same cadence of voice,
or quite the same joy in the selection of words, sometimes spilled
out in a prodigal torrent and sometimes chosen and spoken more
slowly, as if each was a gem selected with loving care. And
certainly there is nobody who—when angry—can lean forward
across the dispatch box as he did, and spit his accusations full in the

face of the Government. He was an artist, and one is happy to-

have heard him.

Mr. Gaitskell, too, made fine speeches. But with him it was
the range and the orderliness of his thinking rather than the oratory
vx{hlch commanded attention. A Gaitskell speech was a parade of
his wellstored mind. It stated the situation, it posed all the right
questions, and then it proceeded to his criticisms of the government
and his own answers. Sometimes one felt that Gaitskell the intel-
lectual, alive with curiosity about political problems and their
answers, was too strong for Gaitskell the tactician. Sometimes it
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seemed that his intellectual vigour encouraged him to develop lines
of argument much further than it was wise to do. Why provide
your opponents with so big a target to shoot at? Why advance
so many ideas of your own? Much better to rest content with
exposing the weaknesses of the Government’s case and merely hint
at the broad principles, rather than spell out the details, according to
which the Opposition would find a solution. Thus to many Tory
observers, while Mr. Gaitskell was warmly admired as undoubtedly
the best Prime Minister that the Opposition possessed, his lack of
tactical skill gave them plenty of grounds for optimism.

No such charge will be made and no such compliments paid to
Mr. Harold Wilson. For long we have laughed at his speeches and
recognised an accomplished performer. Therein lies both his
strength and his weakness; his strength in that he puts his own
troops in good heart and gives nothing away to his opponents, and
his weakness in that it seems always to be the performance, and
never the substance of what he has to say, that is uppermost. If he
possesses deep convictions, they are well concealed. If he harbours
in his mind policies which he thinks might lose him votes, we
expect to hear little about them this side of a General Election.
Certainly there will be no tendency to underestimate his abilities,
or to ignore the possibility that he may well be a more formidable
Leader of the Opposition than his predecessor. Equally, however,

if there was any tendency on the Tory benches to think that it was

in fact time for a change, the prospect of Mr. Wilson as Prime
Minister has been quite enough to dispel it. It will be surprising if
the election campaign, when 1t comes, is not a robust one.

Policies and Pressures

Alongside the star performers one has come to expect a high degree
of competence, but no flights of rhetoric, from Mr. Gunter, Mr.
Michael Stewart, Mr. Kenneth Robinson, Mr. Douglas Houghton,
and others. One has admired the courage, though not always the
discretion, of Mr. George Brown, and watched with slightly irritated
amusement while Mr. Callaghan tried on the robes of statesman-
ship and decided how best to make them fit over his natural
propensity to be noisy and petulant. One remembers a fine speech
from Mr. Roy Jenkins in a Common Market debate, a hilarious one
about surtax relief—heard in total silence by his own side—by Mr.
Woodrow Wyatt, and regrets that one has heard Mr. Crossman so
seldom, for there are few who speak better. One has felt time and
again that the interests of Scotland could be represented better and
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less boringly; one has marvelled that the lean frame of Mr. Michaql
Foot could contain so much scorn. With these exceptions, indivi-
dual performances are hard to recall and the prevailing impression
has been of a still rather elderly party bringing forward competent
younger men, of which it still needs many more to staff a govern-
ment adequately, and perpctuallff harassed by the sniping of the
Far Left behind them. Despite all the compromises and despite the
new-found will to win, the Labour Party’s weakness as an Opposi-
tion and as an alternative government has still seemed to be in the
policies which it, or at least a substantial number of its members,
insists on pursuing. However much the Front Bench want to come
to terms with the 1960s in economic policy or to preserve our
alliances in foreign policy, one has been aware of the weight of
criticism from behind, from fundamental socialists and representa-
tives of declining industries, from unilateralists, anti-Germans, and
anti-Americans, and one has felt that the continuing outspoken

resence within the party of many of these elements must always
saddle the leaders with a weakness, which they would dearly like
to be without. One is forced to the conclusion, therefore, that
throughout most of this Parliament the O[%position leaders have
failed to persuade their followers to act sufhiciently as a cohesive
force, seeming to stand for the same kind of principles and to want
to build the same sort of society. Because of tﬁeir inability to
prevent the extremists from taking up so much time and exerting
so much pressure, they have blurred the image, which they have
sought to create, of a party that is once again in tune with
contemporary needs.

This article is not the place to analyse in detail the strength and
weakness of Labour policy in different fields, nor does one know
the extent to which policies were decided by the Executive in
response to particular pressures within the party. To the outside
observer, however, it seems that the price of placating the Left has
frequently been to twist Labour policies into shapes which will
make them unsightly documents to those who are looking to the
Labour Party to produce a more up-to-date form of radicalism than
they have done in recent years. ‘

How Much Socialism?
Let us take some examples. The leaders were fully aware after the
last election that nationalisation was electorally harmful. Yet
Clause IV remained unchanged and the Party stays pledged to take
into public control the commanding heights of the economy, with
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all the uncertainties which such a phrase involves. If nationalisation
is less of an issue at present than it was in 1960, it is not because the
Opposition has clarifﬁ:d its thinking, but because two men appointed
by the Government—Lord Robens and Dr. Beeching—have brought
the touch of modernity into the operation of two nationalised
industries and made them more efficient and hence less repugnant
to voters.
Defence

In defence policy, Mr. George Brown reminded the Scarborough
Conference 1n 1960 that “ Britain had to be defended in the con-
ditions that existed today, not in the conditions we wished existed
today . Yet, in every major defence debate there appears to be a
hard core of fifty or so members, who suggest that wishful thinking
and neutrality can be a substitute for a defence policy, and, despite
the undercurrents of anti-Americanism that are all too often
apparent, the official defence policy of the Opposition now places
total reliance on America for tﬁg ultimate defence of Europe. Yet,
having abdicated all responsibility for nuclear decisions, Mr. Harold
Wilson still felt able to say at the height of the Cuba crisis: “ It is
not the question why the United States failed to consult Britain.
It is why we apparently count for so little that she did not feel any
obligation to consult us . One feels entitled to ask whether uni-
lateral abdication of responsibility is really the best way to secure
fuller consultation, and whether this policy was really the wanted
child of the Shadow Cabinet or the progeny of a shotgun marriage
between the Left and Right in the Party.

The Common Market

And most of all—and here one expresses a personal view—one
regrets the insularity that drove the Labour Party so far into opposi-
tion towards Britain’s entry into the Common Market. Here, again,
it seemed that the forces of inherited dogma ard tradition had
triumphed over newer ideals. One cannot complain too much if an
Opposition chooses to sit on the fence, although one might wish
that, on a great issue such as this, decisions other than purely tactical
ones might prevail. One does wish that the Opposition, while
preserving its freedom to attack the Government, could yet have
shown some excitement and some awareness of the scale of change
in Europe, with all which that might entail. But it was not to be,
and one finds it hard to believe that in ten years’ time the Labour
Party will be proud of its record in this respect.
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Compromise

And so one could go on from one field to another, but not without
launching into arguments, which there is no space to develop. One
comes back to the beginning, to the bitter strife of 1960 when in
effect no Opposition existed. One commends them for the redis-
covery of their zest for battle and for the regaining of power. For
w1'th01.1t the hppc of putting one’s principigcs into practice, what
point is there in politics at ali? And in doing so, one remembers
—as thc_ events of 1961 pointed out—that the role of an Opposition
is to wait for the government to make mistakes and then to pounce
like a tiger. One suspects that in patching up the peace in their
ranks they have adopted policies which may yet cost them dear.
And, if this should occur, one would have little sympathy for a
party, whose rebellious spirits had such little regard for the limits
beyon_d which party discipline could not be stretched without
breaking gnd whose leaders allowed themselves to be pushed
around quite so much. The final verdict on the Opposition must
rest, however, with the electorate, not with the writer.
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GEORGE THOMSON

How has the Conservative Party in the House of Commons looked
to a socialist during the four years of the present Parliament?

They resumed government in October 1959, in the most favour-
able of circumstances, with a majority increased from 60 to 100.
It is significantly hard now to remember how they looked as they’
jauntily resumed their seats on the government benches in that dark
winter of 1959, for the Parliamentary Labour Party was introspec-
tively preoccupied with contemplating its third defeat in a row.
And things grew worse instead of better. In the autumn of 1960,
when the unilateralists won at the Scarborough conference, the
death of the Labour Party and a generation of Tory government
were being pro;llhesied by some commentators.

How remarkable, therefore, that only three years later there are
almost as frequent forecasts that the Conservatives are bound to lose
the forthcoming election! No one contemplating the immense
fluctuations in the fortunes of all three political parties between
Suez in 1956 and today could agree with the claim so often made
that the politics of affluence are dull and without drama. In the
case of the Labour Party the change in its fortunes is all the more
striking when one considers the unforeseeable losses of leadership
it has suffered since 1959.

A first glance at the rival front benches produces the sombre
impression that the years of opposition have taken a greater personal
toll than the years of office. Both Hugh Gaitskell and Ancurin
Bevan, the men who led the Labour Party into the 1959 General
Election, are tragically dead. But on the Conservative side the old
familiar faces are, in the main, still there. Selwyn Lloyd has been
the main political casualty, for the other victims of the great Cabinet
purge of July 1962 were of the second rank—some ex-future Prime
Ministers amongst them, but no serious claimants to Downing Street
apart from the sacrificial Chancellor.

The Conservative Grip

Mr. Macmillan’s tired eyelids droop more than ever, and all the
public image skills of Colman, Prentis, and Varley have been able

* The author, a journalist, is Labour Member of Parliament for Dundee East.
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to do little with that moustache. Mr. Butler looks more wearily
oblique than before. Mr. Macleod limps along as if he still suffered
from that stab in the back by Lord Salisbury. And Mr. Sandys,
while remaining handsomely stoic, gives the grim impression that
there is plenty g)r a member of the Cabinet to be stoic about.

But these senior members of the Conservative Administration
have survived twelve years of Tory Cabinets, by itself a considerable
tribute to their possession of those qualities of skill and stamina and
luck that make the successful politician. Nor is that their only
achievement. These ageing long-distance runners have reinforced
their ranks by the recruitment of young men, like Sir Edward Boyle
and Sir Keith Joseph, Mr. Reginald Maudling and Mr. Edward
Heath, to the Cabinet. It is the youngest Cabinet in average age
for a century. .

Yet despite this combination of experience and youthful brilli-
ance it is a Cabinet that has lost its touch. I give two illustrations
from many that are symptomatic of the malaise that afflicts the
government. When Mr. Marples presented the Beeching Report—
the biggest thing of its kind, we were given to understand, since the
Beveridge Report—the oicration was intended to show the Conser-
vatives courageously looking forward to the seventies, while the
socialists, tied to the railway unions, timorously look back to the
forties. But Mr. Marples muffed it monumentally and suffered a
Press universally worse than I can remember a Minister receiving.

He is not alone. The Prime Minister, the Home Secretary, the
Leader of the House, and the Attorney-General all came down to
the House to deal with the case of the Nigerian Chief Enahoro.
Already a relatively minor case had been allowed through bungling
to become a matter of confidence in the Government. Within a few
minutes Mr. George Brown, by the adroit use of material which
h:{d been in the hands of the Government for months, forced the
Prime Minister to adjourn a debate he had sworn a few minutes
before was impossible to adjourn. ‘

Incidents like these—each in itself quickly forgotten—have had
a cumulative effect on Conservative morale. Mr. Macmillan’s
sweeping Cabinet changes would have been forgiven if they had
been followed by greater popularity at the by-elections. But with
rising unemployment during the winter of 1962-63 the reverse was
the case. Behind the stiff upper-lip unity which the Conservatives
shf)vy in adversity there was much grumbling about the Prime
M}mstcr. There was resentment amongst the. friends of the sacked
Ministers, and perhaps more resentment amongst those who had
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been passed over for promotion. One senses through the invisible
curtain that hangs across the Floor of the House between the two
sides a certain resigned defeatism. Too many back-bench Tories are
now saying nobly in private that it is bad for democracy if the
pendulum sticks too long at one end.

Mr. Macmillan has now announced his intention to lead his
party into the next election. Partly this is due to the Conservatives’
inability to agree on a successor. But partly, also, it is a reflection
of the reluctance of any of the aspirants to push their claims when
confidence in victory is so low. There is no enthusidsm to be a
British Adlai Stevenson. The question mark is whether Mr.
Reginald Maudling’s Budget can restore enough expansion to the
economy and enough élan to Conservative morale to improve their
chances at the polls—before the next balance of payments crisis.
Never was there such a delicate and agonising task of electoral
timing! But Mr. Macmillan has a strong enough nerve for it.

What are the distinctive and significant features of Conservative
policy in this Parliament? I would distinguish four developments.

Failures in Performance

First, in world affairs there was the failure to sustain the manu-
facture of modern methods of nuclear delivery and the decision to
buy continued nuclear “independence”. Secondly, in the Com-
monwealth, there was the reversal of the Lennox-Boyd African
policies and the decision announced in the Prime Minister’s Wind
of Change Speech at Cape Town not to defend the privileged position
of white settler minorities in Africa. Thirdly, in Europe there was
the attempt to join the Six and the humiliation of President de
Gaulle’s veto. Fourthly, at home, there was the increased recogni-
tion of the failure of the stop-go economic policies with the
consequent stagnation of production, and there was the conversion
to the theory, if not the practice, of planned economic expansion.

1. Defence and Foreign Policy
First, world affairs and defence. The Macmillan Government was
born out of the Suez disaster and it never seems to have recovered
its full international self-confidence after that nightmare. Its
defence policies are full of schizophrenic contradictions. It never
wants to collide with America again as it did at Suez; but it wants
to buy from America the means to allow it to pursue a contradictory
policy. It believes it is a good thing for Britain to Excvent an
American-Soviet nuclear monopoly, but a bad thing for France.
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Having wasted much money over Blue Streak, ?nd much titpc over
Skybolt, the Conservative Party is now preparing to c.xploxt as an
clection assct the argument that only they stand for an independent
nuclear Britain. If their defence policy cannot defend Britain, it
can at least be deployed to defend the Conservative Party.

During almost the whole of this Parliament, from July 1960,
the Foreign Secretaryship has been in the House of Lords. The
original appointment of the Earl of Home was strongly attacked
as undemocratic by the Opposition, but the criticisms have been
much modified by experience. Lord Home was the Unknown
Foreign Secretary when he took up his appointment and it was
widely suspected that Mr. Macmillan, whose love of personal
summitry was well known, simply wanted a complaisant office boy.
But no one would now deny that Lord Home has been a strong
Foreign Secretary in his own right. A widely held socialist view
of him would be that he has been cool and clear-headed in his
dealings with the communists and emotional and unimaginative in
his attitude towards the uncommitted countries and to the UN as
their main sphere of operations.

Lord Home’s criticisms of the new coloured nations at the UN
have been oddly in conflict with the major shift in the government’s
African policies. This marked one of the biggest changes between
the pre-1959 and post-1959 Macmillan administrations and it received
the Prime Minister’s own imprimateur with his courageous Cape
Town speech. It was a characteristic Conservative olicy change,
a calculatcd. surrender of traditional attitudes to poﬁtical realism.
For t_he Tor}cs,.political principle—even the deep-rooted principle of
backmfg white imperial settlement—takes second place to the reten-
tion of political power. In Kenya and in Central Africa (as in
Cyprus) the present Lord Boyd had ridden the storms of the Devlin
chort and the Hola Camp abuses rather than retreat from the
SOI{CY of protecting European positions. The new government
;f(:l’dCd that it could not afford the military cost of holding back

rican natlona!m.m by force, nor the political cost before world
:’ggﬁ‘(’ln tl?f rctlammg the Color}ialist role. So the Conservatives
el cslsc ves to Sou?h Africa’s departure from the Common-
had ma 3: X fOtlilthc breaking 9f the promise which they themselves
ment. Th o g e Eurogcans in Central Africa in the 1953 Parlia-
dama. od 1&)’ IC_Cply ahcna}cd Lord Salisbury in the process and
lon fu r- lain Macleod’s prospect of the succession, but in the

g Tun 1t was remarkable how radical a change of Tory attitudes
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was carried through without large-scale disaffection amongst the
rank and file.

2. The Common Market

This was equally true over the negotiations to enter the Common
Market which put a considerable strain on Commonwealth rela-
tions. But since it was the white-ruled Empire that had commanded
instinctive Tory loyalties and that was being abandoned, the Tory
back-benchers were understandably reluctant to desert Macmillan
in order to defend Dicfenbaker, far less Nkrumah or Nehru.
Although the Common Market question divided both the main
parties, it was one of the more fascinating reversals of history how
it turned the imperialist Conservatives into the pro-Europe party
and the anti-Colonialist socialists into the pro-Commonwealth Party.

Many Conservatives had enjoyed a blinding vision of Europe as
a new super-Power which would enable British politicians at least
to share in exercising an influence in the world comparable to the
vanished days of empire. In this view, the turbulent, poverty-
stricken chip-on-the-shoulder community of the new Common-
wealth nations would be exchanged for the tidy, prosperous white-
collar community of the new European technocracy with exciting
scope for the smooth young executives who are replacing the
EOIOILCIS and the gentlemen farmers as the average Tory back-
encher.

3. Home Policy
This is the new Toryism which the Conservative leaders have
shrewdly been trying to develop since the 1959 General Election,
the Toryism of Brussels and Beeching, of the efficient, streamlined
seventies. But it reckoned without President de Gaulle in Europe
and perhaps Mr. Marples at home. .

Make Britain modern—it is an attractive slogan to all the parties.
With the Conservatives it appeals to their bright young men, and
there is the tempting discovery that speedy social change presents
severe trade union problems and therefore tends to push Labour
Into a posture of being stuck in the stazus quo. But the evidence
since 1959 is that it has even more formidable difficulties for the
Conservatives. In the first place, there has been the practical
experience of the electorate. While Mr. Macmillan has talked
about getting Britain moving, the country has in fact stagnated.
The Conservatives entered the Common Market negotiations from a
position of weakness in the middle of a balance of payments crisis.
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They have shown only haphazard signs of realising that modernis-
ing means a great deal of comprehensive planning. Their first
fumblings towards an incomes policy took the form of an appeal
for a pay pause that was resented as unjust in the immediate after-
math of surtax concessions. The immediate victims were nurses
who enjoyed strong public support, or teachers and university staffs
upon whom the future supply of Britain’s modernisers depend.
Electorally the Conservatives alicnated white-collar groups where
they could otherwise have looked for a good deal of supﬁort. The
White Collar Revolt came to a head with the Orpington by-election
in March 1962. What used to be regarded in Sir Waldron Smithers’
day as a classic Tory seat, which you took visiting American
journalists to inspect, swung wildly Liberal. Since then the Liberal
paradox has continued—while they have tried to steal Labour’s
radical policies, what they have in practice done is to steal dis-
gruntled Tory votes.

Yet the Conservatives since 1959 have creditable performances
in particular white-collar fields. They can, for example, legiti-
mately claim that they have transferred national resources from
arms to education. The share of the Gross National Product going
to education has increased from around 3 per cent. to 4-9 per cent.
this year. But there has been a failure to plan for the expansion
of Sixth Forms and Universities, to march in step, with lament-
able results for the present unlucky generation of young people.
Similarly, it has become plain that you cannot drastically replan
the railways in isolation from the whole transport system.

4. Economic Policy

Some potentially useful instruments of state planning have been
created in the National Economic Development Council and the
National Incomes Commission, and Mr. Reginald Maudling has
produced a planning budget, both in terms of seeking expansion
without inflation and in trying to distribute new industrial develop-
ment in areas of high unemployment. But planning in a democracy
requires the creation of the right climate of opinion. People must
feel that the restraint they are being asked to exercise is being
spread throughout the community. The electorate must feel the
government 1s sincere in its intentions and intends to persist in its
efforts.

After twelve years of stop-and-go policies, the Conservatives find
great difficulty in convincing the public that Mr. Maudling’s conver-
sion to planned expansion is a permanent one and not just an

254

PARTIES IN PARLIAMENT 1959-1963: II. THE CONSERVATIVES

electoral one. Mr. Harold Wilson’s most devastating indictment
of Conservative economic policies was his simple recital of the tax
reliefs given away in successive budgets. It went from £5m. in
1954 to £155m. in 1955 immediately before the General Election.
Then in the autumn £113m. was clawed back. For the next few
years never more than £11m. was handed out. Then in the election
year of 1959 no less than £320m. was distributed. During the next
three years £200m. of this was drawn back. And now in 1963,
with an election looming ahead £250m. is given away.

Keynesian economics greatly reinforce the already considerable
power of a government to choose its own election date. The Con-
servatives have used it in the past to create a favourable economic
climate for the polls. Can they do it again? Already there are
anxious calculations about timing the General Election before the
Maudling expansion Budget produces a balance of payments crisis.
Will the Conservatives succeed in doing so? They have left them-
selves without much freedom of manoeuvre. And will the British
public for the third time accept a boom election at its face value?
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GEOFFREY MARSHALL

IN rejecting proposals for setting up new machinery to investigate
complaints against the administration the Government have stated
that the methods suggested would be incompatible with the British
constitutional doctrine of ministerial responsibility. Judgment of
the relevance of this objection may be assisted by a review of
some of the ways in which similar arguments about ministerial
responsibility have been used in the past.

The General Nature of the Doctrine

The uncontroversial implications of ministerial responsibility may
be stated simply. Ministers, as the Crown’s servants, carry on the
executive government of the country. They accept legal respon-
sibility for the use made of the royal prerogative and for the advice
which they give to the Crown. They are politically accountable to
the House of Commons both collectively and individually. They
must by convention resign if defeated in the Commons on an
important policy issue. A Minister as head of a department should
resign if he is found to be at fault in the running of it or if
1mportant errors are made by civil servants under his control which
are of such a kind that they imply inadequate supervision by the
Minister. (It has sometimes been suggested that resignation should
follow as a form of vicarious penance for any administrative
misdeed, but no one now appears to believe this.")

For the present purpose it is unnecessary to trace the history of
the process by which the Crown’s Ministers became collectively
responsible for their policies. Today the significance of this may be
seen in what ministcrial responsibility is contrasted with, namely,
a system of government in which legislature and executive are
constitutionally co-ordinate and (as in the United States) the
administration is not formally answerable to the legislature.
Answerability in a literal sense is one of the primary characteristics

* The author is a Fellow of The Queen’s College, Oxford, and Lecturer in Politics in
the University of Oxford.

! The most frequently cited post-war dicta about responsibility in relation to civil servants
are those of Sir David Maxwell Fyfe and Mr. Herbert Morrison (as they then were)
speaking in the Crichel Down Debate of 1954, 530 H.C.Deb. 5 s., cols. 1286-1287 and
1278-1280. See also Lord Morrison’s Government and Parliament (1954), pp. 320-324,
Sir Ivor Jennings, Cabinet Government (3rd ed.), pp. 120-133, and S. E. Finer, *‘ The
Individual Responsibility of Ministers ** (Public 'Administration 1956, p. 377).
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of the British system in that Ministers may be asked questions about
matters which fall within the field of their department’s work. A
number of propositions about the civil service therefore must also be
included in a statement of the ministerial responsibility principle.
Civil servants speak through the mouth of the Minister or of a
ministerial spokesman and have no other constitutional channel
of communication with the public, the Press, or Members of
Parliament. All of this is elementary and undisputed.

What the Principle is Not

It is important, however, to notice one way in which the doctrine
of ministerial responsibility is uninformative. It merely tells us
that Ministers must be accountable and answer to Parliament and
ultimately the electorate for matters which are entrusted to them or
to their departments. It does not tell us what matters ought to be
entrusted to them or in what degree solely entrusted to them. Asa
principle of the Constitution, ministerial responsibility certainly does
not imply that Ministers must be responsible for all public issues.
Erskine May specifies many matters for which Ministers are not
held answcrab{z: by way of questioning in either House of
Parliament.”

Nor can it be deduced from the principle that Ministers alone
should make the final decision in all matters affecting the work of
their departments. Otherwise an administrative tribunal would be
a standing interference with ministerial responsibility. In many
fields of which pensions, national insurance, and industrial injuries
are typical, decisions made in the name of a Minister may be
disputed by the citizen and reversed after an independent decision
over which the Minister has no control and which he cannot over-
ride. Of course this is because Parliament, in passing the relevant
statutes, has laid down general rules and decided that decisions
affecting the rights of individual citizens shall be made in this way;
but Par}fiamcnt has equally obviously provided in other fields that
decision-making shall be shared in a variety of ways between
Ministers and other bodies. A public inquiry, a consumer council,
an advisory committee or the scﬁ:ct committees on Statutory Instru-
ments, Nationalised Industries, and Estimates all result in the
making of inquiries and the publishing of conclusions about matters

2 Obvious cxamglcs being questions decided in courts of law, decisions in day-to-day
matters taken by the boards of nationalised industries, and matters under the control of
local authorities. In the 16th ed. of Parliamentary Practice (ed. Fellowes and Cocks)
(1957), twenty-nine inadmissible types of question are listed.
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There is a passage in the same writer’s Constitutional History
which aptly points the fact that executive authority belongs to
Ministers and the Crown. ‘Parliament has no direct control over
any single department of the state. It may order the production of
papers for its information, it may investigate the conduct of public
officers, and may pronounce its opinion upon the manner in which
every function of the government has been or ought to be dis-
charged. But it cannot convey its orders or directions to the meanest
executive officer in relation to the performance of his duty.”®
May’s distinction here is an essential inference from the principle
of ministerial responsibility. The borderline between inquiry and
execution is one which the Commons was sometimes thought to
have overstepped in periods when Parliament’s authority over the
Crown’s servants was greater than that which has become familiar
in the last century."

One notable piece of parliamentary enterprise occurred in 1695
when the Commons resolved that a Council of Trade be set up
which should have powers to require information from merchants
and traders and to send directions for the protection of trade to the
Lord High Admiral ““ which directions are to be controulable by
His Majesty under his Sign Manual ”. They were to receive pro-
posals for the better employing and setting on work of the poor of
the Kingdom and in addition it was resolved that “the said
Commisstoners be likewise impowered to receive complaints in
relation to trade, of the misbehaviour of Commanders and Officers
and to represent the same to His Majesty . . . and send their direc-
tions to the Admiralty for proceeding against offenders according to
law ”.** Though this bO(E’ supplies an interesting precedent as a
g'icce of machinery for the redress of grievances its somewhat

izarre mixture of functions could certainly be described in today’s
idiom as a derogation from ministerial responsibility.

A much later inquiry which Ministers at least regarded in that
light was the committee which was proposed in the Commons in
1855 to investigate the conduct of tﬁe Crimean war. Roebuck’s
motion was: “That a Select Committee be appointed to inquire
into the condition of our army before Scbastopolpgnd into the con-
duct of those Departments of the Government whose duty it has

9 Constitutional History of England (1863), Vol. 1, p. 466.

10 See, for examples, Hallam’s comments on various committees set up towards the end of
the seventeenth century to inquire into matters of civil and military administration.
The “interference of Parliament with all the course of government . . . if not abso-
lutely new, was more uncontested and more effectual than before the revolution .
Henry Hallam, Constitutional History of England (1832 ed), Vol. 3, p. 194,

11 11 Commons Journals, 423 (January 31, 1695).
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been to minister to the wants of the army ”. Though the Com-
mittee eventually sat it was resisted by Ministers and Aberdeen’s
Cabinet fell after a defeat in the House on the issue. Mr. Gladstone
had no doubts about the impropriety of the Committee.” He
thought it “a proceeding which has no foundation either in the
constitution or in the practice of preceding Parliaments ”. It was,
he thought, a transfer of the functions of the executive to a select
committee. Here Gladstone can be seen adopting a rather modern
attitude, albeit unsuccessfully. He and his colleagues were simply
attempting to treat as a matter of confidence a proposal for inquiry
unwelcome to the ministry. But their arguments of principle hardly
stand examination. There was nothing unprecedented about the
inquiry. Nor did it transfer the executive government in any single
matter to a select committee as its opponents suggested. The
inquiry revealed much which might otherwise have remained
hidden. It provides an apt illustration of the way in which the
House of Commons was able at that time to extract information
from the government.® Ministerial responsibility in the sense of
answerability to the House of Commons operated both collectively
and on individual Ministers.

The facts of life in the shape of solid party voting in the House
which have transformed this picture are well known. Whilst a
government retains its support collective ministerial responsibility
becomes in practice answerability to the electorate at a time in the
future largely within the Prime Minister’s control. Responsibility
for individual acts of administration is often impossible to enforce,
and it has been possible to argue that in the absence of any other
than parliamentary methods of investigating and publicising
administrative failings, the extent to which this function is carried
out in the British system is unduly hampered and attenuated.

The disadvantages of public opinion and general elections as
checks upon ministerial power were aptly cnough described in

12 136 Parl.Deb. 3 s., col. 1205, and John Morley, Life of Gladstone, Vol. 1, p. 388 et scg.
Cf. the speech of Mr. Sidney Herbert: ** You cannot mean to inquire into the mode
of conducting the business of a department, or to enter into a pedantic disquisition as
to the duties of this or that office; for depend upon it you must look not so much to
the form of the office as to the energy and will of the man who holds it”’. 136 Parl,
Deb. 3 s., col. 998, The Commons, of course, wanted to look at both.

13 The position of the Cabinet in relation to the demands of private members at this
pcriocf0 is described in John P. Mackintosh’s recent study, The British Cabinet (1962),
pp. 71-105. 1t is remarked that the effect of yielding to demands for information or
papers was not necessarily always to weaken the government’s position. In consequence,
‘“ the House, the Press, and the public had very full accounts of the Levant crisis of
1839-41, the origins of the Crimean war, the arguments over Italy, Schleswig-Holstein,
and all the other major questions laid before them almost at once ' (s6¢d. p. 93). The
twenticth-century House of Commons has been less fortunate.
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Sidney Low’s Governance of England, first published in 1904.
“ For the control of Parliament ” (he wrote) ““ which was supposed
to be regular steady and constant is exchanged the control of the
electorate which is powerful but intermittent. It is brought into
operation at uncertain intervals and is exercised only with reference
to one or two great issues of policy, often determined by Ministers
themselves, instead of being applied from day to day to the conduct
of public affairs.” ** The facts in any situation in which indepen-
dent inquiry would be likely to damage the electoral image of
Ministers in office may well remain concealed from the British
%)ublic for many years whether the government in question stays or
alls. They may not be fully revealed if Ministers resign rather
than face inquiry, as Mr. Ramsay Macdonald’s government did in
1924 after the withdrawal of the Campbell prosecution. Equally
plainly they may remain hidden if a government does not resign
but keeps its majority, refuses an inquiry and asserts that it must
take responsibility and be judged (without the evidence) by history
and the electorate—as did the government of Sir Anthony Eden
after the military operations of 1956.

It is noteworthy that the independent inquiries sometimes con-
ceded by Ministers and set up, whether under the provisions of the
1921 Tribunals of Inquiry (Evidence) Act or otherwise, have never
been regarded as in any way incompatible with ministerial respon-
sibility. The issues under inquiry, of course, have often not been
related to departmental conduct (as, for example, where police
behaviour has been in question) but a number have involved the
conduct of Ministers or persons under their control. Examples were
the Bl{dgct leak Tribunal of 1936, the Lynskey Tribunal of 1948,
the Crichel Down inquiry of 1954, and the Vassall inquiry of 1963.

Refusal of Information

A second type of situation in which arguments about ministerial
responsibility are often advanced is that in which claims of privilege
are made in relation to documents or information in the possession
of departments, or Ministers take advantage in the House of their
right to remain silent in response to questioning on the ground that
they judge that course to be required by the public interest or the
proper working of the machinery of government. Two claims are
14 At p. 81. In contrasting public and private responsibility Low remarked that: ““If a

butler, after being told that he is responsible for the plate chest, carelessly allows the

spoons to be stolen, he may be discharged without a character and may never again get

a good place” (iksd. p. 144). An analogous predicament for Ministers has not been
noticeable in recent times.
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involved here. First, that publicity for certain material is undesir-
able; secondly, that only Ministers or their subordinates should
judge the limits of desirability and the occasions for secrecy. In
the courts Crown privilege was previously claimed for documents
which it is now admitted may be produced without deleterious
consequences for the efficient conduct of governmental business. As
a matter of practice,” privilege is no longer claimed in cases where
a Minister considers that documents of importance to litigants (such
as medical or accident reports) may be disclosed without danger
either to security or the giving of frank and confidential advice to
Ministers. Public and judicial criticism clearly brought about in this
area a relaxation of ministerial attitudes, just as similar and even
more prolonged public criticism brought Ministers in 1947 ™ to
agree that formal departmental immunity from actions in tort need
no longer be maintained.

The notions of ministerial responsibility and public interest are
frequently linked together by Ministers when standing on their
par(}iamcntary rights of non-disclosure. The nineteenth-century
affair of the Mazzini correspondence provides an example of the
form which ministerial answers have often taken on similar occa-
sions. On June 14, 1844, Mr. T. Duncombe presented a petition
complaining that the letters of Joseph Mazzini, W. T. Linton, and
two others residing at No. 47 Devonshire Street, Queen Square, had
been opened and begged to ask Sir James Graham (the Home
Secretary) whether he was aware of the opening of the letters and
whether what had been done was by the authority of any of the
principal Secretaries of State. Graham replied that the letters of
one person had been opened under the authority of the Secretary
of State. The report continues:

“ Having said this much that as he had the power so he had exercised it,
he was bound to add that this authority was vested in the responsible Officers
of the Crown and entrusted to them for the public safety and that while
Parliament placed its confidence in the individual exercising this power it was
not for the public good to pry or inquire into the particular causes which
called for the exercise thereof. He could not consent to enter into any further
explanations and would only express his hope that the House would confide
in the motives which had influenced him. . It was not consistent with
his duty to give an{ more explicit answer. He had given an explanation and
he must respectfully but firmly decline saying anything further on the
matter.” 17

15 See statements by the Lord Chancellor in 1956 (197 H.L.Deb. 741-747) and 1962 (237
H.L.Deb. 1191—11932. .
1¢ With the passing of the Crown Proceedings Act, 1947 (10 & 11 Geo. 6, c. 44). It will

be rec::\lledP that this matter first came under active official consideration in 1921.
17 75 Parl.Deb. 3 s., col. 893 (italics added).
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A somewhat similar form of answer was given by Sir Anthony
Eden in May 1956 when asked to make a statement about the death
of Commander Crabb, an ex-naval “ frogman ”. In his answer the
Prime Minister stated that *“ it would not be in the public interest
to disclose the circumstances in which Commander Crabb is pre-
sumed to have met his death ”.** He added that whilst it was the
practice for Ministers to accept responsibility, what had happened
had happened without the authority or knowledge of Her Majesty’s
Ministers and certain disciplinary action was being taken. He would
add nothing further to this statement. This episode illustrates
one permissible (if etymologically odd) form of ministerial
responsibility.™

Many such situations relate to what could unambiguously be
called ““security information”. Not all, however, do so. That
there are other grounds on which Ministers may decide to stand
upon (or in some cases one might be tempted to say ““sit upon ™)
their responsibilities could be illustrated by the attitude adopted until
1959 towards requests for information about the Casement Diaries.
Before that time a number of requests had been made either to see
the diaries or to obtain a statement about their existence. Mr. J. R.
Clynes, as Home Secretary in 1930, stated that *“ on inquiry I find
that it was decided long ago not to make any official statement as
to the existence or non-existence of these diaries. I have carefully
considered whether it is still necessary to maintain that rule and
there seem to me to be very good reasons why in the public interest
it is desirable not to break the official silence .*° Subsequent Home
Secretaries maintained this view of the public interest until Mr.
R. A. Butler’s announcement in 1959 that the diaries had been in
the Home Office since 1925 and were to be placed in the Public
Record Office.

Resistance to New Machinery or Procedures

It is a revealing exercise to select some of the procedures or institu-
tions which are now admitted to be a useful part of our machinery

18 552 H.C.Deb. 5 s., col. 1220.

12 Defending the Prime Minister’s attitude in a subsequent debate, Sir Patrick Spens said:
** Once the responsible Minister of the Crown, accepting full responsibility upon himself,
has said it is impossible to give the public ing)rmation because public security is
involved it behoves no other responsible citizen . . . to attempt to carry the matter
further in this way. It is the responsibility of Ministers and always has been to give
such a considered answer when the occasion arises’’. 552 H.C.Deb. 5 s., col. 1767
(italics added).

20 See The Trial of Sir Roger Casement, ed. (1960) H. Montgomery Hyde, and R. MacColl,
Sir Roger Casement (1956), pp. 278-283,

264

MINISTERIAL RESPONSIBILITY

of government and to set out the arguments which were being
urged against them by official spokesmen before their adoption.
Exposure to this process is almost sufficient to bring about a con-
viction that there exists in Whitehall an all-purpose speech (with the
requisite blank spaces) which is used for expressing doubt about
the viability of new parliamentary or administrative procedures.
The key phrases in it are ““ incompatible with ministerial responsi-
bility ” and “inapprolpriatc to our constitutional arrangements ”.
Some reference may also be expected to the rights of the House of
Commons, the adequacy of existing procedures and the importance
of avoiding ‘““muddles”, “blurs”, and * confusions” between
executive and legislative functions or between the British form of
government and other forms of government—especially those of
France and the Uni®d States of America.

An episode which illustrates the process is the setting up of the
procedure by which statutory instruments made by government
departments are scrutinised. During the war of 1939-45 the
desirability of some control of this kind was urged upon the govern-
ment by a number of back-benchers. A committee of the House
had been recommended for this purpose by the Committee on
Ministers’ Powers which reported in 1932, but the suggestion had
never been adopted. Thus Mr. Herbert Morrison was able to say
on January 19, 1943, that no government since that time had
thought that it would be a good thing to appoint a committee. He
added that it might weaken the position of the ordinary member.”
On May 26 Mr. Morrison stated that “either the House or the
Government should be clearly responsible. 'We had better not mix
ourselves up in responsibility between the two’.** Mr. Maxton
suggested that analogous committees for scrutiny already existed in
the field of Public Accounts, Estimates, and National Expenditure.
Mr. Morrison replied that none of those three committees was in
““any sense executive ”’. He was speaking, he said, “ of executive
only in the legislative sense, not in the ordinary sense . Neither
the ordinary nor the “ legislative ”” sense of *“ executive ” was clear
to members of the House. They did their best to make the point
that they did not want an executive committee in any sense but only
an advisory committee. Sir Herbert Williams was ““ quite tired of
arguing with the government. They put up a bogy and proceed

7”23

to knock it down again .

21 386 H.C.Deb. 5 s., col. 160.
22 389 H.C.Deb. 5 s., col. 1655.
23 Jbid. col. 1684.

265



GEOFFREY MARSHALL

The Home Secretary was prepared to admit that no one was
asking for an executive committee, but if the proposal were to
work, “ this is where we get to . The government could not share
the responsibility with a committee of Parliament. For:

“‘The success of the British Constitution to a great extent lies in the fact
that the House of Commons and the Executive can work together and at the
same time the Executive on the one hand and Parliament on the other have
definite responsibilities. If we got them mixed up in day to day matters I
am sure we would get into a muddle.” **

In July 1944 the Home Office found that it had set up a National
Fire Service three years earlier without laying the necessary regula-
tions before the House and the scrutiny committee was set up
within the year. It is admitted to be a successful and useful piece
of machinery which has affected departmental activities for the
better. ,

In 1946 a Select Committee reported on the procedure of the
House of Commons. Amongst the proposals considered and
rejected were a number made by the Clerk of the House, Sir Gilbert
Campion. Inter alia, Sir Gilbert suggested that the terms of the
scrutiny committee might be extended to the consideration of the
merits (in a defined and restricted sense) of regulations. Mr.
Morrison, in the course of explaining the government’s objections
to this proposal, conceded that the official arguments against the
setting up of a committee in 1944 had been just as absolute as they
now were to any extension of it. He suggested, however, that it
was not the merits of the case which had dictated the earlier attitude
but the strain and pressure of war-time administration. ‘I was the
villain then ”, he said. “I was speaking for the government, of
course. . . . This was a case where the persistence of the House
and the changing circumstances caused the government to give way,
and I think we were right to give way.” **

In 1959 Mr:. R. A. Butler found himself expressing similar
sentiments to those of his predecessor before another Select Com-
mittee on Procedure. A memorandum placed before the Committee
had suggested the setting up of a specialist committee of the House
on colonial affairs. It was made clear that no executive powers
should be conferred on the committee. It should simply receive
information, keep in touch with the department, and advise the
House of any matter by way of resolution. The Select Committee

24 At cols. 1657-1661.
25 Third Report from the Select Committee on Procedure, H.C. 189-1 (1946), Minutes of
Evidence, p. 149,
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split on party lines and the scheme was rejected in the following
words :

“The main argument against the proposal and one which convinces us
lies in the nature of the committee, which in our view would constitute a
radical constitutional innovation, . .. There is little doubt that the activities
of such a committee would ultimately be aimed at controlling rather than
criticising the policy and actions of the department concerned. . . . (The
House) has always {;een careful not to arrogate to itself any of the executive
power. The establishment of a colonial committee would not only invade
this principle but would also lead to the establishment of other similar
committees,” 28

In oral evidence Mr. Butler elaborated the government’s view.
Such a committee, he thought:

“would be a muddle in our constitution . . . it would be difficult from the
point of view of administration because it might well be such a specialist
committee would confound the French and American systems and imagine it
had a direct say in the administration of colonial affairs. Therefore I think
any government of the day would regard this as a muddle which is not one
that fits in with normal parliamentary procedure . . . a sitting specialist
committee . . . would get in the way of administration and blur ministerial
responsibility .27

The affinity in structure between Mr. Butler’s view and that put
forward in 1944 is unmistakable. Perhaps it would not be going
too far to call it * the Morrisonian argument ”.

The deliberations of the Franks Committee provide a similar
recent occasion on which a conflict was thought to occur between
administrative innovation and ministerial responsibility. The issue
was that of publication of the reports made to Ministers after statu-
tory public inquiries. The official witnesses discussed the question
before the Committee at some length and were opposed to it. The
Treasury Solicitor’s view was that the inspectors making the reports
were civil servants and their advice should be confidential. It was
an essential part of ministerial responsibility that a Minister should
not have his officials’ advice quoted against him> To carry this
process too far would “ really break down the machinery of minis-
terial responsibility to Parliament ”.>* The Franks Committee did
not, however, concur in this conclusion, preferring the argument for
publication set out in 1932 by their predecessors on the Donough-
more Committee.*® This tine the Government agreed. Reports

26 Report from the Select Committee on Procedure, H.C. 92-1 (1959), p. xxv.

27 Ihid. Minutes of Evidence, pp. 188-189.

28 Report of the Committee on Administrative Tribunals and Engiries, Cmnd. 218 (1957),
pp- 266, 273.

29 Committee on Ministers’ Power Report, Cmd. 4060 (1932) at pp. 100-107.
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are now published. The machinery of ministerial responsibility
survives. .
The language of the official statement on the Whya}tt .chort
roposals for a Parliamentary Commissioner is familiar in its out-
finc. (The proposal was also made that more tribunals might be
considered to provide appeals against departmental and other
decisions in fields where none now exist.*)

“The government consider that there are serious objections in principle
to both proposals and that it would not be possible to reconcile them with
the principle of ministerial responsibility to Parliament. They believe that
any substantial extension of the system of reference to tribunal§ would lead
to inflexibility and delay in administration and that the appointment of a
Parliamentary Commissioner would seriously interfere with the prompt and
efficient dispatch of public business. In the government’s view there is e}lrcady
adequate provision under our constitutional and parliamentary practice for
the redress of any genuine complaint of maladministration.”

Since the proposals under discussion envisage nothing more than
publicity, inquiry, and report to Parliament their compatibility with
ministerial responsibility as hitherto understood seems plain beyond
dispute. It is difficult to resist the conclusion that ‘ ministerial
responsibility , as it occurs in statements of the foregoing kind, is
little more than a form of official incantation and one which often
embodies an apparent determination to exaggerate or misrepresent
the proposals against which it is directed. Its use here corresponds
closely to a tactic recommended in F. M. Cornford’s maxims for
Liberal-Conservative obstructionists.”* ““ When other methods of
obstruction fail,” we read, “ You should have recourse to Wasting
Time. . . . The simplest method is Boring. Talk slowly and
indistinctly, at a little distance from the point.” The injunction

has clearly been obeyed.

30 One such field is the refusal of admission under the Commonwealth Immigrants Act,
1962. Resisting an amendment to provide for an appeals tribunal the Lord Chancellor
argued that the proposal would *‘ come between Ministers and their responsibilities to
Parliament and would prove frustrating in its exercise’. (See 238 H.L.Deb. 5 s.,
col. 420 et seq.)

31 Microcosmographica Academica (1953 ed.), p. 19.
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DEFENCE AND POLITICS
AFTER NASSAU

ANTHONY VERRIER

THE object of this article is to consider whether the December 1962
Nassau agreement, whereby Britain became finally dependent on
the United States for new nuclear weapons, means a fundamental
change in the future course of British defence policy, and thus in
the political climate in which defence, foreign policy, and strategy
are discussed. '

Will, therefore, the next General Election provide the voter, the
average man and woman, and not merely those educated in the
facts of nuclear policies, with a chance to decide whether Britain
should execute its home and overseas strategic commitments
primarily with nuclear weapons, or alternatively, by non-nuclear or
*“ conventional ’ forces?

There is, of course, another choice open to the voter. Should
Britain so drastically reduce her commitments, in order to develop
the home economy, that the question of how we defend ourselves
and our friends largely becomes academic? The first two views
reflect official Conservative and Labour Party policy, the third con-
veniently caters for a large minority of the British people who wish
to nourish rather than contain their native insularity. I will
consider later the argument that Britain can best contribute to
international peace by becoming neutral. This, in essence, scems to
be the guiding principle of the Campai%n for Nuclear Disarmament,
where peace and security are frequently, if illogically, equated.

Post-Nassau Comment

Because most of the serious public analysis of British defence policy
is wide ranging in scope and radical in tone, Nassau and its logical
sequel, President de Gaulle’s exclusion of Britain from the Common
Market, have already been interpreted as forcing an immediate
change in the strategies that, depending on the weapons and forces
provided, support the prevailing aims of Britain in the world.
Commentators, however, forget that governments, particularly
British ones and specifically Mr. Macmillan’s, have a large capacity

* The author is defence correspondent of the New Statesman, as he was formerly of
the Observer.
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for ignoring‘ what to disinterested mipds is a clc_ar. s,hift in .the
balance of power. But when we consider that Britain’s retention
or abandonment of nuclear weapons, capable of 1pdcpcndcnt use
and theoretically against any opponent, is alw:ilys l}ablc to become
a major political issue, Mr. Macmxllgn’s policy in the .last five
months oF pretending that no such shift has taken place is under-
standable if unfortunate. .

The wish has nevertheless been father to the thought in argu-
ments ably deployed in The Times, the .Ob:erz/er, the Guardian,
and the Economist. For example, the mformcd.and perceptive
defence correspondent of The Times wrote two articles in January
called *“ Defence after Skybolt ”. He repudiated the notion that the
“ supreme national emergency ” clause in the Nassau agreement
indicated President Kennedy’s wish to preserve an 1ndcpcn§i§nt
British deterrent, or to allow American nuclear weapons in British
submarines to be used without Presidential consent. Thc counter-
argument was advanced, and supported by much circumstantial
evidence, that this clause was merely a civil American gesture to its
senior ally and good friend, and was not to be regarded as a con-
cession to nuclear independence, or represented any weakening of
Kennedy’s belief in the necessity for indiv.isible " Western nuclca’x;
strategies. Kennedy, after all, has recently said t}}at he is ‘j haunted
by the fear that national nuclear systems may increase in number.

Parliamentary Debate

Others wrote in similar vein, whilst the cost of preserving the
physical apparatus of a British nuclear system, by embarking on a
programme of missile-armed submarines, was varlously estimated
and criticised. Indeed the factor of cost, coupled with that. of
whether or not various devices controlling communications, naviga-
tion, and guidance (all to be provided from the United States),
would effectively limit the freedom of a British submarine force,
received more attention in the popular Press and in Parliament than
any other aspect of the Nassau agreement. In these arenas ll_ttl,c
attention was paid to the broader and deeper question of Britain’s
future world role now that she was patently unable to make the
weapons which to many are a symbol of  first class status ”.

Cost and control therefore figured largely in the January and
March Nassau and Defence Statement Commons debates, because
they scemed obvious methods of criticising a government which
had bought a pig in a poke. Since neither the Prime Minister nor
his colleagues were prepared to give more than a rough estimate
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of a submarine nuclear system’s cost, critics were forced to guess or
rely on private sources of information. The most frequent figure
quoted was £50 million for each submarine and £350,000 for each
missile. Since four boats are initially planned, each one to be
equipped with sixteen missiles, approximately £220 million is
presumably being earmarked, spread over five years, by which time
the present nuclear system of V-Bombers will be wholly obsolete.

This sum would only be between 2 and 3 per cent. of the annual
defence bill, and since current spending on nuclear weapons and
their defence accounts for “only ” 13 per cent. of the total, this
additional increase could, in theory, be easily absorbed. It was thus
with these comparatively modest sums that Government spokesmen
made, and continued to make, great and not ineffectual play. But
within the limitations of debates which interest only a handful of
members and where speeches tend to become tedious by repetition,
they were less successful in convincing either their supporters or
opponents that Britain would control the weapons she had bought,
or even supposing this, could deter an opponent by threatening to
use them, much less actually do so.

Despite Mr. Macmillan’s assurance that the Nassau agreement
had no strings, the doubts remained and were strengthened by what
some members saw as the unfortunate American habit of breaking
promises to supply weapons. Members constantly referred to the
cancellation of the. Skybolt missile by Mr. Robert McNamara, the
United States Defence Secretary, which in effect meant that when
the United States services lost a particular weapon so did the equiva-
lent British service for which it was intended. If the Polaris Sales
Agreement, signed in April, had been available for the debates, the
Government would have been more convincing, because although
this agreement has secret and unpublished clauses, it is ostensibly
a sales contract which is designed to ensure that Britain gets the
nuclear weapons she wants.

Further, although both the Nassau and the 3ales agreements
refer to the supply of missiles to British submarines as being part
of a wider Anglo-American attempt to create a NATO nuclear
force, impliedly without national control, the United States Secretary
of State, Mr. Dean Rusk, said after the latter was published, that
even if such a force was not created, Polaris missiles would still be
supplied to Britain. Considering the American aspiration to create
this multilateral force (reaffirmed at the May NATO conference in
Ottawa), of which one composed of national elements is seen merely
as a forerunner, Mr. Rusk’s statement may fairly be considered a

271



ANTHONY VERRIER

diplomatic fiction. It may be compared with the one he uttered
last year, which was that Mr. McNamara’s criticism of national
nucléar forces did not apply to Britain. As I show below, the
United States has been rebuffed over the multilateral forces; this
will not increase Kennedy’s enthusiasm to supply Britain with new
weapons. ‘

The Government enjoyed still less success in the debates when
it attempted to justify the retention and, with American help, the
development of a British “independent” nuclear system, on the
grounds that if this were not allowed a foreign Power could bl;}ck-
mail ” us. This word aroused ridicule when first used by the Prime
Minister and contempt when employed by his colleagues. I should
add, lest the reader think this a subjective observation, that I was
present throughout both debates and that the atmosphere on these
occasions reflected the average M.P.’s incredulity that any Brlgsh
government could seriously contemplate using nuclear weapons with-
out the consent and support of the country which provided them,
doing so, moreover, in operations against a state whigh lacked th_em.

No Minister was prepared to give a concrete, if hypothctl.ca.l,
example of how, when or why this would be done, altl.lough.lt is
not difficult to imagine the limited war situations in which Britain
might find herself alone, facing a powerful opponent or one with
powerful neighbours, and lacking the non-nuclear forces to deter
conflict or contain it long enough for help to arrive or a settlement
to be reached. The places are Kuwait and Hongkong. For the
defence of both, one may add, British-made nuclear weapons are
already available and have been assigned targets, in order to
compensate for the decline in the non-nuclear strength of the British
armed forces.

Nevertheless, despite all these criticisms of government policy,
such is the transitory and unsatisfactory nature of parliamentary
debate and the emotional response to strategic arguments couched
essentially in party terms, that the Government had comfortable
majorities in both debates, and has had no difficulty since in re-
pressing the murmurs of critics within the Conservative parlia-
mentary party. The very incisiveness of the Opposition’s attacks,
both during the debates and at subsequent Question Times, has
rallied the Government’s supporters.

The Picture Abroad

More surprising than this recovery of the Government from the
atmosphere of hostility and doubt which followed the Nassau
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agreement, is its subsequent success in Western Europe in at least
temporarily thwarting United States plans for preventing the spread
of nuclear weapons by the creation OF a multilateral force, owing its
allegiance 'to NATO collectively. The British Government has
succeeded in persuading its allies that a multi-national force, whose
elements would be simply assigned to NATO commands, is prefer-
able, and can be created more quickly, than one whose composition
would be complex and development prolonged. At the Ottawa
conference the British point of view prevailed over the American.
Mr. Macmillan, Lord Home, and Mr. Thorneycroft have not only
defeated Kennedy’s attempts to interest European NATO in a
multilateral force, but they have, in diplomatic terms, recovered
much of the ground lost after January 14.

When, in March and April, Mr. Livingston Merchant, Kennedy’s
special envoy concerned with the multilateral force, was touring
NATO capitals, the Prime Minister and his colleagues were
talking privately to Dr. Adenauer and de Gaulle, about the glories
of nuclear independence, the power that attaches to states owning
nuclear weapons, and the domestic and international humiliations
which befall statesmen who abandon them.

This British opposition to American intentions was not checked
by hurried journeys made to London and Paris in April by Mr.
Rusk and Mr. McNamara. They had hoped that their presence
at the NATO Council would encourage open support for the
multilateral force, and would in particular impress the Federal
German government with the necessity for supporting this American
strategic imperative. The two Americans were also aware that
when in March Lord Home had argued the case for a multi-national
force before the NATO Council, he had received a diplomatic set-
back, which was emphasised by the French Foreign Minister’s
absence from the meeting. Similarly, whén Mr. Thorneycroft had
tried to argue the same case at a WEU Defence Committee meeting
in London, he found that his audience was opposed to any nuclear
force which appeared to have the seeds of a European deterrent
within it, and was one, therefore, which might, by being inde-
pendent of the United States, effectively add to the number of
national nuclear systems.

Nevertheless, Mr. Rusk and Mr. McNamara found that the
British point of view prevailed at the April meeting of the NATO
Council. On April 12 I wrote in the New Statesman: “ Home,
with considerable diplomatic skill, worthy of a better cause, has
played on the mutual suspicions which the United States and the
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Franco-German axis now harbour . The Economist on May 4
said: “ Concerned for its public image and no doubt for its electoral
chances, the British Government has hopped back on to its old perch
to sing the praises of the national deterrent in terms to warm the
cockles of a Gaullist heart. To play along with NATO at the same
time, a fancy-dress  inter-allied ” force has been dolled up though it
;om,r,nits the nuclear Powers but little and fools the others even
ess .
What We Have Now

Before considering in greater detail the Government’s determination
to pretend that Nassau, like Suez, never happened; the likely results
of such a tactic in diplomatic and strategic terms; and the impact of
an effective Labour opposition on its political prospects, it 1s neces-
sary to summarise the real, as compared with the fictitious, strength
of ‘British military forces which are available to support current
foreign policy and strategy, particularly outside the NATO area.
~ With the ending of conscription, Britain’s conglomeration of
international and Commonwealth commitments is defended by a
variety of ageing nuclear weapons and by regular military forces,
whose manpower is in competition with industry for skilled men,
and whose overall efficiency depends on the ability of depdts and
units to process an uneven flow of recruits. This is a harsh
summary of the position, but not I think an unfair one, when we
consider the nuclear strategies for limited war situations which have
already been mentioned, and the widely varying manpower levels
revealed by the published recruiting figures.

ThroughQut 1962 long-service enlistments for the army, the least
popular service, averaged 2,000 monthly; today this has dropped to
approximately 1,500 and the re-enlistment rate has also gone down.
As a result, the ceiling of 180,000 all ranks is unlikely to be reached
this year, and considering that pay and allowances already account
for over half the total defence budget, this may finally be abandoned
for a more “economic” figure. I am not here concerned with
establishing the right manpower level to meet our present commit-
ments, or Yvhat the level should be if commitments were reduced.

The point is simply that an uneven recruitment rate precludes
a 'conSIStcntly effective overall and unit strength, increases uncer-
tainty about capacity to deter or contain conflict, may indeed
provoke it, and certainly throws an unfair burden on the armed
forces as such. This is particularly true of BAOR, where it is a
matter of expert, if confidential, knowledge that it would take at
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least fourtcen days before reserves and reinforcements from the
United Kingdom could become operational.

Bearing in mind that Britain is still nominally responsible for
kching the peace in East and Central Africa, South Arabia,
Malaysia, Hongkong, and the Caribbean, quite apart from its
NATO, CENTO, and SEATO commitments, plus the overriding
importance (in the Government’s view) of Kuwait and the Persian
Gulf, excessive dependence on nuclear weapons, coupled with man-
power that is now exceedingly widely deployed, must arouse
widespread fears that British strategic dispositions are a bluff. But
bluffs may be called; this happened at Suez. Despite the progressive
dilution of BAOR in order to maintain garrisons and develop mobile
forces, this could happen again, involving us in what Mr. Nigel
Birch, a loyal and influential Tory but no believer in fraud, has
called “ national humiliation ”. ’

That the above is a partisan summary of the present situation is
true only in so far as it implies opposition to substituting nuclear
weapons for men, and douEts the credibility of a strategy which
employs the technique of a stage army. Patently our forces cannot
execute all present commitments; probably those commitments
should be reduced. Certainly, strategic priorities as between nuclear
and non-nuclear forces should be established, and undeniably this is
not being done today.

The Government’s Tactics

Now the relevance of all these factors to the aftermath of Nassau
in terms of defence and politics is that, although Mr. Macmillan
and his Cabinet understand the realities of power better than Mr.
Wilson and his colleagues, they have nevertheless failed to arrest a
rapid decline in Britain’s real military strength. This situation is
totally incompatible with an electoral pictare of a strong, free, and
influential Britain. Such considerations are never far from the
Prime Minister’s mind, nor is this surprising. It should also be
remembered that despite near total confusion about the value, if any,
of nuclear weapons for Britain, the Conservative belief is that the
British people expects its governments to defend them.

It may be very well to assert the necessity for Britain to have
her own nuclear weapons: deriding the Labour Party for disowning
them, and accusing Mr. Wilson, pace his visit to the United States,
with wanting to reduce Britain to the status of a * second class”’
Power, may be politically effective now and a trump card at the
General Election. But Mr. Macmillan knows perfectly well that

275



ANTHONY VERRIER

a gcnuipc debate on nuclear weapons, and what they are supposed
to contribute to our peace and security, might just conceivably arouse
the voter to question and reject all the assumptions on which the
whole present defence edifice so dangerously rests.

What then, so far as Mr. Macmillan is concerned, s defence and
politics after Nassau? First, to pretend that the agreement only
marks a stage in the continued development of “independent
nuclear weapons; secondly, to attack the Labour Party’s policy of
substituting men for missiles so hard and consistently that 1t will be

utterly discredited, and Mr. Wilson will be unable to forget or refute -

taunts that he is unpatriotic and has no care for the safety of the
Brmsh people. However absurd such charges may be, the point
remains that Mr. Macmillan can count probably ‘on an initially
favgurablc reaction to them, and the very hollowness of his own
policy may force him into harsher and more challenging strictures.
Equall_y, of course, Macmillan’s attacks may boomerang, but as I
shoyv in my concluding paragraphs, this is not a pious hope on
which it would be safe for the Labour Party to base its own policy.
Thirdly, as Macmillan sees each day more clearly the realities of
power and strategy, he will proclaim’ the need for an *indepen-
dent nuclftar policy just because European nations are ac uiring
a taste for it also. As the Economist wrote a fortnight bc?orc its
sensible article quoted above, a nuclearly disarmed Britain might
find herself “a minnow in the pike pond”. But this is exactly
th.c picture of a Labour government’s defence policy Mr. Macmillan
will wish to conjure up for the electorate, and if his instinctive allies
de Gaulle ar}d Adcr}aucr can help him to do this, so much the
better. The irony will not escape Macmillan that he will be at one
and .t_hc. same time exhorting the British people to forget its
humiliation over Britain’s exclusion from the Common Market.
Therefore, the Labour Party’s interpretation of Nassau as
marking a fundamental change in the whole nature and purpose of
British defence pol.xcy will only be politically successful if Macmillan
is challenged on his own ground, and indépendent nuclear systems
attacked as useless and yet dangerous. But all that Mr. Wilson has
said so far, in th_c January Commons debate, in a subsequent speech
in Cardiff and in the United States can be summarised thus: a
Labour government would “stand by NATO ”; cease the manu-
facture of nuclear weapons; oppose giving “ nuclear status ”’ to the
_chcral German Republic; “increase Britain’s military strength ”
in conventional fqrccs ; support United States initiatives for a Euro-
pean accommodation with the Soviet Union; give a greater measure
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of recognition to the East German régime; seek measures to preserve
Western access to a neutralised Berlin. This is an intriguing bag of
generalities, but it is not an exposition of foreign or defence policy.

Moreover, although all is presently quiet inside the Labour
Party, Mr. Wilson is fully aware of the fact that its left wing expects
him to carry out a much more radical policy than that outlined
above. Further, despite schism in the CND, intensified recently
by direct communist attempts to identify it with treachery, exempli-
fied by the Spies for Peace pamphlet, the fact nevertheless remains
that the movement’s appeal cannot be disregarded, although in
rational intellectual terms it doubtless should be. CND’s appeal is
not based on a specific argument about power, policy or strategy.
It stems from a tft):eeling of helplessness that Britain is a catspaw in
the international struggle and should make some gesture, albeit one
of renouncing international responsibilities, let alone claims to
national greatness, which could spotlight what are thought to be the
dangers and absurdities of the nuclear deterrent premises on which
the United States and Soviet Union conduct their affairs.

There are enlightened and experienced strategic analysts, like the
physicist Professor Patrick Blac{:itt (one of Mr. Wilson’s private
advisers on policy) who accept some CND arguments but have
parted company entirely on the refusal of the body of the move-
ment to realise that there is a middle way between a disarmed and
neutral Britain and one which assumes a degree of influence,
shoulders some of the burdens and responsibilities of international
affairs, and is determined to provide those non-nuclear forces which
can accurately reflect this role.

Such a policy would enable Britain to support the United States
strategy of defending Western Europe with a non-nuclear sword
and a (last resort) nuclear shield. This strategy is a complete
reversal of the previous reliance on massive nuclear retaliation if a
fragile non-nuclear shield is pierced. In many quarters it is believed
to %1: a more effective way of reaching an accommodation with the
Soviet Union over Europe’s political %uturc, achieving some degree
of disengagement, and compared with exaggerated hopes for com-

rehensive disarmament, a pragmatic but effective system of arms
ﬁmitation. However, the American strategy is vitiated by the non-
nuclear weaknesses of NATO, and increasingly by the growing
reluctance of its members to accept effective American control of
such nuclear weapons as do form the shield.

As T have indicated already, there is no British capacity today to
contribute forces in support of this United States strategy, and if
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Mr. Wilson seriously contemplates altering this situation, and
making an electoral issue of it into the bargain, he must be pre-
pared, if he also wishes to maintain essential overseas commitments,
to nail his colours to the mast about conscription.

There is no siin as yet that Mr. Wilson is prepared to do this.
Unlike Mr. Gaitskell and Mr. Bevan, Mr. Wiﬁ)son is essentially a
cautious and noncommittal man. But he might take comfort from
the supposition that there seems to be, so far as one can judge, a
growing mood in Britain that its nuclear weapons are an expensive
wash-out. If Mr. Wilson can change this mood into a mature
realisation that there is no cheap substitute for nuclear weapons if
Britain is to continue to have an international status, he may after
all give the right impetus towards creating a strategy which will
ptilise Britain’s resources most effectively, and match her real
interests in the second half of the twenticth century.
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THE EMERGENT COUNTRIES
W. H. MORRIS-JONES

Ir we in the West were less preoccupied with the cold war, we
should no doubt be more aware than we are of the other world
development of the mid-twentieth century, the emergence of new
nation-states. As it is, we often think of this mainly as it affects the
cold war. We see the awakening part of the world as uncommitted
and its soul as a prize to be captured. Even if this view were the
whole truth, it would point to the need for careful study of these
new countries. In fact, it is a fraction of the truth.

For one thing, this soul is not one single simple thing, but
various; sometimes it is raw, malleable, passively awaiting a master-
ful imprint; more often it is already fashioned by near and even
distant history. For another, the chances are that the new nations
will leave us in peace even less than the cold war. The cold war
can continue to be lived with, and this is indeed the best there is
to be got—that and a gradual relaxation of tension. But the
developing nations are a developing problem. In these lands men’s
lives are being quickly shaped and often roughly. These processes
will not leave our own lives untouched. It is not so much a crude
“ Suez ”’ threat to our position as a challenge to our understanding
of a changing world. Musical chairs on a moving staircase is diffi-
cult enough without introducing blind man’s buff. Moreover, the
cold war itself is a victim of this deeper movement in the world,
not simply its tmaster. Russia has been an emerging country and
China is now most insistently so. Seen thus, their communisms
scem to do no more than create a sub-division within the great
category of new states. :

Economic and Political Development

Economists have made us familiar with the theme of economic
development and parts of their jargon have become popular.
“ Take-off * is talked of on platforms and “ self-sustained growth”
appears in pamphlets. The notion of Folitical development is less
readily grasped. The uniformities of economic relations make
possible models of the process of growth; the ends are given by the

* The author is Professor of Political Theory and Institutions, University of Durham.
Author of Parliament in India and of contributions to Politics and Society in India
(ed. Philips) and Politics in Southern Asia (ed. Rose).
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discernible movement. The variations in political relations seem
plausibly to baffle the most orderly minds and the ends are as many
as the movements. Yet today, more than often before, we seem to
have before us a host of comparable specimens and perhaps certain
classifications and patterns of tendency begin to emerge.

In the search (at the boldest) for laws of political development,
the first trap to avoid is the idea that these will be indicated by
some simple relation with economic development. ‘Thc tentative
steps towards such error are to be found in certain beliefs very
widely held in the developing areas themselves. There is, for
example, the curious conviction that political stability rests chiefly
on the attainment of some high rate of economic growth. That no
such simple rule holds is strongly suggested both by history and by
reflection on the power of other variables which could turn the
hypothesis upside down. Another firmly held belief—also strange
in itself though understandable as a deposit left behind by years of
popular agitation—is that which asserts that a necessary and nearly
sufficient condition for economic growth is a high level of mass
enthusiasm for government plans. It does not rcqﬁlirc excessive
faith in the beneficence of private interest (or, for that matter, in
the versatility of economic weapons) to begin to doubt this; it does
not indeed require great imagination to visualise circumstances
where the rousing of such enthusiasm might wreck the best of
government plans. No, if there are laws of political development
_they will be at once more subtle and more autonomous. In relation
to economic development, political development is neither a mere
by-product nor a simple pre-condition. It is a distinct and separate
need to be sought in its own way, with its own pre-conditions and
by-products.

The Nature of New States

With what standards and measurements are we to approach the
new states? How are we to obtain insight into their characters?
For a useful way of understanding political development, we can
take up a theme put forward by one of the first students of the
subject. Aristotle suggests the idea that the different ways in which
states are constituted can be regarded as differences of degree along
a continuous range: the most constituted state is that which has
developed a constitutional government, the least constituted state
is at a point on the range where it is not merely not constitutional
but also hardly to be described even as a constituted entity. The
problem of new states is to get constituted. Some of them develop

280

THE EMERGENT COUNTRIES

well enough to become constitutional; they establish, that is, a

litical system so genuine as to be regular and regulated, so far
Fr(())m arbitrary as to be obedient to laws. The Congo is still near
one end of the range, India still near the other.

Constituting anything is a matter of relating parts to the whole.
In trying to constitute new states parts of two kinds in particular
have been of importance: the “ units ” and the “ layers ”, the terri-
torial and the social diversities respectively. No new state has
tackled these two problems wholly from scratch; each new state
begins with a legacy. (New states are neither as new as they would
sometimes like to be, nor as old as at other times they choose to
pretend.) The legacy usually contains two elements: the pattern of
colonial rule and the character of the movement against such rule.

The problem of units is almost everywhere present and difficult.
All new states are sufficiently under the impact of Western ideas
to wish to be nation-states, but this does not always show the way
clearly: which is the nation? Geography has sometimes helped by
putting sea around the right size of island—as in Cuba and probably
Jamaica. But this is not always decisive, as Ceylon’s troubles show.
More often geography has been of no help, though seldom indeed
has it had its face slapped so firmly as by the creation of Pakistan.
Sometimes the uncertainty relates to relations with units outside the
inherited boundaries; the Ghana-Guinea moves may not impress,
East Africa may not come together, Egypt’s links with Syria were
too one-sided—but the attempts indicate some genuine ambiguities.
In the process of state-birth, there are moments of real indeter-
minateness; it could be twins or it could be one. More often, this
uncertainty refers to boundaries within the inherited unit. Katanga
is here only an extreme case which received high publicity. Indo-
nesia came near to breaking-point after independence, the West
Indies federation came unstuck before. “The Federation of the
Rhodesias and Nyasaland has all manner of special features—but so
has almost every case. The troublesome instances are not always
the most dramatic and unit tensions are present in the best-run
states. Pakistan went from four main provinces to two units of
East and West. Already before independence, India grappled with
the potential chaos of several hundred units and reduced them to
twenty-six main units by the time of her Constitution. But within
a few years thoroughgoing reorganisation was called for and the
latest step was taken only last year. Even where boundaries are not
the probfl)cm, powers may be: the degree of Nigerian federalism
cannot be regarded as very settled.
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Reconciling Diversities

Uncertainty about the units arises out of many factors but principally
cultural. Experience of common government may make a nation,
but it may not if heterogeneity is excessive. What is excessive
cannot be strictly determined; the bulk of cases are somewhat
marginal some of the time. Economic pressures and the quality of
political leadership can push the doubtfuls over in either direction.
The amount of skill required to check the secessionist movement of
Tamils in Madras is not great. The Tamils in Ceylon make a less
tractable problem. It is not easy to keep East Bengal happy in
Pakistan. Often the difficulty is not simply differences of culture
but rather the unequal development (measured in terms of moderni-
sation) of the different cultural groups. This makes many
nationalist movements less universal than they would like to be.
The Muslim League of British India demanded Pakistan because
the Hindus were different and were a majority but also because the
Muslims were even disproportionately weak in industry, political
cxtlx:ricncc, education, the professions. This kind of unevenness is
a factor in Kenya as between Kikuyu and the rest, also in Uganda.

These difficulties of territorial integration are thus a major
element in the problem of getting new states constituted. They
influence political forms in obvious ways, such as the degree of
federalism. They work in less obvious ways, too: often it has been
a problem of units which has made some persons in new states lean
towards autocratic and military rule as a source of toughness
designed to counter disunity; in Pakistan, Burma, Ghana, and the
Congo this has been a factor present at times.

The second large element in political development arises out of
the existence of great social diversities, the layers or social sub-
cultures within even a well-defined nation. Most new states have
this lproblem to face at the same time as all the others. In this they
are less lucky than new states of the past; European nations were
mostly able to tackle this one separately and over a long period.
There are no doubt always élites in politics and new states are no
exceptions. But their élites come to power in a world where the
popularisation of politics is inescapable; yet they find that the gulf
between them and their masses is one of immense proportions.
Sometimes the leaders seem to belong to one civilisation, followers
to another. This is something far beyond the manageable sub-
cultures of most established states. The cause is to be found in the
limited extent of westernisation. Leaders may be at home in Paris
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and London while the ordinary folk are confined to the culture of
tribe and caste. Yet unless the gulf is bridged the new state in
effect fails to get firmly constitutcc%. The nature of modern politics
abhors a gap of this kind.

Forming Parties

Here, too, much depends on what goes on before independence, on
the shape of the nationalist movement. Machiavelli observed that
those whose route to power is too casy have the hardest job to
maintain their régimes. Some nationalist movements are more
¢litist than others; their way to the seats of power is not too tire-
some. But they pay for it afterwards unless they can display
exceptional skill. Ceylon is the classic case here: so late and sedate
was her movement for independence (freedom from colonial rule
came in the wake of Indian success, a present *“ made in India”,
a gift secured without struggle) that the men to whom power was
transferred were unable to hold it for more than very few years;
they had no links with their masses, could not forge them soon
enough and were swept away in 2 moment. Some leaders of inde-

ndence movements in former French territories have shown great
survival skill when placed in not dissimilar situations.  Other
nationalist leaders have managed to stay close to their peoples’
cultural centre of gravity. Gandhi did this, raising that centre in
the process; Kenyatta did too, but very differently, lowering the
centre as he did so. :

But even with the best nationalist movement, the problem
usually remains gigantic. The instrument most suited for its solu-
tion is the political party with its human agent, the politician; here
is the great gap-closer. The temptation, of course, is to use short
cuts, notably the charismatic leader. This can help greatly—as
Nehru has helped—but when relied upon in substitution for party
_as with Sukarno and to some extent Nkrumah—it causes more
instabilities; it impedes the constituting process of the new state.
Military rule, too, is a running away from the problem, a retreat
which, though sometimes necessary, will not prevent the problem
from returning and will be likely to weaken capacity to meet it.
Most new states do in fact begin with at least the embryo of a
political party in the shape of the independence movement. Becom-
ing a political party entails great changes of attitude and methods
of work but Congress in India shows that under favourable circum-
stances it can be done. It is much more difficult to get genuine
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opposition parties. The movement-party is often so large and all-
cmbrgc.mg that opposition is left expressing only total opposition to
the régime or the aspirations of unassimilated units. But one thing
is the dommaqt—party which permits other parties freely to exist and
which has a lively and free debate within its own ranks, a debate
responsive even to the small voices outside it; a very diffc;cnt thing
is the one-party .which takes steps to prevent the rise of rivals and
w}uch.crr_lploys its disciplined ranks to penetrate and control an

potential independent opinions. !

* * * * *

There are no .inevitabilitics in political development. Circum-
stances are pushing the emerging countries in almost as many
political directions as the established countries. It still remains true
:ihat the most ﬁr{nly. constituted are those which have achieved a

egrec of constitutionalism, where personalities work within
proccdurc§, where the rulers have rules.

What is common to all these states is that, for better and worse
they are not left to work out their problems alone. They find
themselves in a world of blocs, unable easily to set up an effective
blog of' thcu'own. Sometimes they can exploit others’ need for
their friendship, but they too need friends. They seck them where
prejudices permit and interests dictate, Their external policies like
theu internal structures are not normally very set. Emerging takes
time even if everyone is in a hurry. she
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THE POLITICS OF THE IRRATIONAL
IN CENTRAL AFRICA

TERENCE RANGER

Since the creation of the Federation of Rhodesia and Nyasaland in
1953 African politicians in the three territories have consistently
behaved in a way which most British politicians have held to be
irrational and unpredictable. This is because contemporary British
politicians of the Right and Left measure rationality primarily in
economic terms. Rational behaviour to a Conservative 1s behaviour
which leads to national prosperity; rational bebaviour to a socialist
is behaviour which proceeds out of an objective and enlightened
sense of class interest. It is this economic basis of European political
thought that is rejected at a philosophical level by African leaders
and thinkers like Senghor, who recently told an Oxford audience
that Africans rejected both capitalism and socialism because neither
could transcend their  material bounds > and because neither cared
for the “satisfaction of the spiritual needs which transcend our
material needs”. And at the more practical level of day-to-day
politics Africans in Central Africa have similarly refused to conform
to the economic measurement of the rational.

As a result white politicians both inside and outside Central
Africa have made the gravest of their errors. Federation itself was
such an error. As Sir Roy Welensky recently reminded us, the
opposition of the African majority in Nyasaland and Northern
Rhodesia was well known to Britain in 1953. But it was then
believed that this opposition was irrational, and that it could be
overcome by the economic progress which it was confidently
expected that Federation would bring. This, as we now know, was
a complete error. Nyasas really meant it when they said that they
preferred freedom under a ragged blanket to prosperity under
Federal rule, though they were also able to point out that even
under Federation too many blankets were still ragged. African
leaders were playing not the politics of prosperity but the politics
of dignity, and as a result they were constantly misunderstood and

under-estimated.

* The author, a lecturer in history at the University College of Rhodesia and Nyasaland,
was expelled from Southern Rhodesia in March 1963. He has been appointed first
Professor of History at the University of Dar-es-Salaam.
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Non-Material Standards

A similar error underlay Sir Edgar Whitehead’s policies in Southern
Rhodesia, which have on the whole received that sort of sympa-
thetic understanding in this country which is naturally accorded to
a man maklng the same mistakes as oneself. Sir Edgar Whitehead
who is himself the incarnation of the rational economic man,
believed that African nationalism in Southern Rhodesia was exclu-
sively about unemployment, and low wages and shortage of land
on the part of the masses, and lack of economic opportunity on the
part of the articulate. He therefore set out with confidence to
undercut African nationalism by economic improvements. Once
again it is certainly true that his policies failed partly because he
was unable to achieve any economic reforms of significance. But
they failed primarily because they were essentially misdirected.
Mr. Nko_mo 1s as ““irrational ”’ a leader as Dr. Banda} he, too, cares
for dignity more than prosperity. Thus, after being told by the
Duke of Devonshire that Southern Rhodesia had to be treated as
a special case because of its industrial economy, Mr. Nkomo
announced his Party’s support for a policy which would  destroy
industry . Thus his supporters boycotted the opportunity of
obtaining seats in Parliament and places on the Constitutional
Council. Thus an African worker interviewed on a recent B.B.C.
programme said that although he was earning a wage which did not
support his family he would not mind this if he were being
employed by an African. His prime motivation was the dignity
of his people rather than the achievement of economic advancement.

This sort of attitude is as puzzling to veteran Marxist observers
as 1t 1s to Sir Edgar Whitehead and Mr. Butler, and they are just
as ready to write 1t off as “ racialism . The most orthodox Marxist

I know in Southern Rhodesia sadly remarks that Southern

Rl_xodesian African leaders are *rather unprogressive . And in
this sense they <ertainly are. They are not, and do not aspire to
bc,. lc?adcrs of a black proletariat. They are not out to crcatc' a
socialist society—though they talk in terms of an African socialist
one, yvhich is a very different thing. They are out to “liberate ”
a nation, to restore its sense of dignity, its hold on the past, its place
in a culture, its opportunities for the future.

. Of course, to say that this is the essential issue in Central Africa
1s not to say that economics are not important. It remains true
that a good deal of the driving power of African nationalism comes
from poverty and land hunger, and above all from the disparity
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between African and European standards of living. It remains true
also that much of the failure of Federation is to be measured in
terms of its failure to realise its own ideals as defined by its leaders.
Federation has noz brought prosperity to Nyasaland; and though it
has brought prosperity to Southern Rhodesia it has scarcely brought
it to Southern Rhodesian Africans. If this were not true many
things about politics in Central Africa would be different. But
essentially the issue would be the same as it now is, with the
difference that the African demand for liberty and dignity would
seem more ‘ irrational ”” even than it does now.

The Appeal of Irrationality

While to most British politicians this African *irrationality ”
appears disconcerting and alarming, to many of those who have
espoused the African cause it seems exhilarating and attractive.
Indeed, in many cases it is precisely this refutation of the economic
interpretation, coupled with that other phenomenon of African
politics, the impact of the outstanding individual, which makes men
espouse the African cause.

There is, of course, a real difficulty here. White supporters of
African nationalism in Central Africa remember only too well that
the doctrines of national dignity, the role of the great individual,
the inadequacy of the materialist interpretation, the necessity of
National Socialism, have led in Europe to terrible outbursts of
behaviour so genuinely irrational as to Il:f)rdc:r on the insane. The
parallel that sometimes worries them is not the parallel with
communism so often and so fatuously drawn by Sir Roy Welensky,
but the parallel with Fascism.

There is, indeed, a parallel with Fascism to be found in Southern
Africa. But these observers would agree, as I have from personal
experience found, that African nationalist movements themselves
do not provide such a parallel. It is only to those, after all, who
conceive of rationality exclusively in economic terms that a rejection
of the economic seems like a headlong rush to the insane. African
nationalist movements have their own criteria of the sane and of
the insane. Once again Senghor expresses what one has felt to be
true within the nationalist movements of Central Africa. “Our
revised Negritude”, he writes, “is humanistic. . . . The neo-
Humanism of the twentieth century stands at the point where the
paths of all nations, races, and continents cross, where the four
winds of the spirit blow ”. One might express it by saying that
for the African nationalist the measure of the sane is the humane.
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Thus the African nationalist in Central Africa is by no means
necessarily committed to the rake’s progress of European national-
ism. Far from it. He is, for instance, a nationalist in the context
of a continental wide feeling; every significant African leader in
Central Africa is a convinced Pan-Africanist and whatever that
may mean in concrete practical terms it means a very great deal in
intellectual terms. As Pan-Africanists—and especially as Pan-
Africanists faced with a situation in which the positive goods of
Africa have been so persistently denied by the ruling minority—they
are asserting the role to be played in Senghor’s * Civilisation of the
Universal ” by the African virtues. But every one of the important
African leaders is also a formally committed non-racialist; the
Zimbabwe African Peoples Union and the United National Inde-
pendence Party are open to members of any race. Moreover, if in
practice African *irrationality ” does not mean racialism, neither
does it mean an insane contempt for the material. Far from it—the
first task of the new African governments in Nyasaland and
Northern Rhodesia, as it will be the first task of the future African
government in Southern Rhodesia, is that of improving the
economic welfare of the mass of the people. In this context the
European supporter of African nationalism feels that it may be
safe to re-establish the once important concepts of *liberty ” and
“ dignity ”.

But both he and African nationalists are confronted with an
“irrationality  which does threaten to move towards the insanity
of the Fascists. This has been obvious for a long time in South
Africa, where the “ irrationality ™ of Afrikaner nationalism, tending
irresistably to Fascist insanity, has for years discredited African
n.ationalist movements as such, and has produced, until the recent
rise of the Pan-Africanist movement, an opposition of an essentially
socialist character. And now in Southern Rhodesia the same process
is beginning.

White “ Rationalism

If for the last ten years the sorely tried British politician has been
faced with the * irrationality * of Africans, he has usually been able
to rely upon the good sense in economic terms of Rhodesian whites.
Whatever else one might say of them they scemed supremely aware
of enlightened self interest; Federation was created for them and
exploited by them in largely economic terms. But now Britain is
faced with the ““irrationality " of whites as well as of blacks.
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The implications of Mr. Winston Field’s victory in the last
Southern Rhodesian election are clear. Whites, too, have put other
matters before economics. For economics the United Federal Party
was the Party to back. They were led by Sir Edgar Whitehead;
they were in close alliance with the interests which provided the
economic mainstay of Southern Rhodesia; they were pre-eminently
the party of rationality, advocating the abolition of discrimination
where it was proving inefficient or expensive. The rejection of the
U.F.P. meant that Southern Rhodesian whites were saying that
they preferred to keep inefficiency or expense; or that they preferred
to risk slump and economic decline in order to preserve the essen-
tials of their “way of life”. Rather than be affected by African
§overnmcnt in Northern Rhodesia they preferred to run the risk of
osing the northern markets for Southern Rhodesia’s secondary
industry. Rather than accept a degree of social integration they
appear to be prepared to pay some part of the cost of a programme
of “ community development” which appears to be the Rhodesian
equivalent of apartheid. Indeed, if things go as seems probable
whites in Southern Rhodesia will have to pay a higher price for
preserving their “ way of life” than the loss of markets or the
costs of  community development”. They will have to pay the
price of isolation, expulsion from the Commonwealth, very heavy
defence expenditure, uncertainty, and strain. At the moment they
appear to ge prepared to pay that price; to behave in a thoroughly
‘““irrational ”” way. .

We must at this point pause to examine one point. Although
this choice appears to have been made it is possible to wonder
whether there can in fact be this kind of separation of the material
and non-material aspects of the life of the white Rhodesian. It is

ssible to argue convincingly that the white Rhodesian * way of
life 7, in so far as it is different from any other way of life and so
worth defending, is purely and simply material. ‘The white
Rhodesian “ way of life ”, it can be held, consists in gracious living
and gracious family motoring; and if economic recession under-
mines these there will be nothing left to defend. This may well
be true; in many ways one hopes that it is. But suppose that it is
not true; suppose that the white Rhodesian has a sense of an ethos,
a non-material dignity attaching to his way of life, has something of
the “fire in the belly ” of Afrikaner nationalism. How then are
we to regard his movement to “ irrationality ”? It will certainly be
a nuisance to British politicians—indeed, it is already being a
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nﬁusancc to them. But_ shouldhwc feel for it the same attraction
that can be felt for African nationalist  irrationality ”?

African Humanism

There are senses, certainly, in which it is possible to feel a certain
attraction—to feel, as many Africans feel, that the Afrikaner attitude
is essentially preferable to that of the English South African. But
by the test we have already applicd it is hardly possible to support
this variant pf th.c “irrational ” in Central Africa. The staxfcfard
of the sane in this new white *irrationality ” is 7ot the humane
9ncc again I quote from Senghor’s address to Oxford Univcrsity.

If European civilisation were to be imposed, unmodified, on all
peoples and continents, it could only be by force. . . . It would
not be humanistic, for it would cut itself off from the comple-
mc.ntarylval.ut?s. of the greater part of humanity. ... It would l?e a
Egggzzl.”cmhsauon; it would not be the civilisation of the

These two objections formulated by Senghor are at the root of
;ontegxporary politics in Southern Rhodesia. ““It could only be by
C(I)crxcliral—}i?d b}i force it is. .The “irrationality ” of the whites in
Gonre rica leads—is leadmg already—to the police state, where

e rule of law is defended by 1ts suspension. It leads to detentions
without trial and imprisonments by the score.

Moreover, it does not lead to the severance of whites from * the
complementary values of the greater part of humanity ”, for that has
always existed; but it preserves this and entrenches it. My own
i?t)forxllealllicsfn c(;)mglcls me to contrast the receptiveness of African
fattor systemnof t:h(z)rllle }slltdt(:),n 1ttshprof§>lund .I(;Zuropcz}zlnisation, with the

! _the other side, with its refusal to be
:gfli;edti?); u;ffiucnced gy Africa. This refusal sprang from an early
innocence but Which s o be-—and o e by oAt

: ut e—and is—justifie theories of
f‘a;:rl;zlt.supclgor,x,ty, or of f.ranlf minority scff—intcrest. yFinally, the

ationa 1tg of the whites is not characterised by ho is th
of Africans, but by fear. y ope, as 18 That
butlivz‘?(:}% ILOt be true to say that white Rhodesia is Fascist yet
oue 1t would e t'xI"t;f to say that it is moving rapidly towards tl)llat
gt }:y.h L'hus it is important to br}ng out the fallacy of an
argument l'i: x}sn_ now bcmg adyanced in Britain. That argu-
ment run tke this. All sides in Central Africa are equally

lonal; none deserves support; the “irrational” whites are
merely doing what the  irrational ” blacks would do if they could.

290

THE POLITICS OF THE IRRATIONAL IN CENTRAL AFRICA

The issue has ceased to seem to many people one of social justice
or economic advancement, or one of moral right, but one of com-

ting * irrational ”’ demands for power. This argument is not
soundly based. And this is not because one side is a majority and
the other a minority, which would be a poor enough reason for
supporting the first. It is partly because, as I have tried to show,
the “irrationality” of the one side is constructive and firmly
grounded upon a humane view of self-interest and even of the
interest of others, while the ‘irrationality ” of the other side is
restrictive and misconceived even in terms of self-interest. One has
and observes a standard of the sane; the other does not. In simple
terms this means sympathy and support for Z.A.P.U., and sympathy
of a different sort but withdrawal of support for Mr. Winston Field.
Britain may have something to learn from the ““ irrationality ” of
Southern Africa, but she should be careful from which instructors

she imbibes it.
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HISTORICAL INEVITABILITY AND
THE SINO-SOVIET DEBATE

P. ROYLE

WEsTERN newspapers always succeed in making ideological disputes
between factions in the communist world seem unutterably ridicu-
lous; and the language in which different interpretations of Marxist
dogma find expression is ludicrous in the extreme (although
many of its terms are not intrinsically worse than terms such as
modernism ”, ““ conformism ”, and “isolationism ", frequently
used in the Western world). Yet what we are witnessing at the
moment in the conflict between China and the Soviet Union and
hcr satellites is a debate which not only has enormous practical
implications for the future of the world (that is generally taken for
granted), but is also not devoid of philosophical interest.
Ostensibly, the central issue in this debate is the Leninist doctrine
of the 11}cv1tabi}ity of war; with the Chinese on one side hurling at
E‘hc Soviet Union (or, until recently, Yugoslavia) accusations of
revisionism ”, and the Russians on the other replying with charges
(until recently directed at Albania) of ““ dogmatism ”. At a deeper
lc‘vcl,'how_evcr, the dispute turns on the basic Marxist doctrine of
historical inevitability. To put it simply, Mr. Khrushchev has
c!lscovered at the heart of orthodox Marxism-Leninism a contradic-
tion, the sort of contradiction, let it be whispered, that communists
loYc to point out in the doctrines and workings of capitalism. It is
this : ,1f, as Lenin maintained, war is inevitable, it is certain that
Marx’s Utopia, also reckoned to be inevitable, will never see the
light of day; for, as is constantly being impressed upon us, in a
nuclcar.war there can be no victors, only universal devastation. But
does this mean, then, that it is inevitable that there should be no
war?. This W(‘)uld' seem to be the inescapable inference from the
premise of the inevitability of world communism. The Russians say
no’; t'hc‘ thcsc say that war is unavoidable, but that it is also
certain, if it is true, as the Russians maintain, that there would be
no victors (which they are inclined to doubt), that it will not be a
full-scale nuclear war (this perhaps explains the frequent Chinese
rcfcrenc;s to ﬁapitalists as ““ paper tigers ”, to which Mr. Khrushchev
;ﬁl g{ctzrttcactt }tl).ey may be paper tigers, but they are paper tigers with

* The author is a lecturer in the Department of French, University of Natal, South Africa.
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Now, let us try to see some of the ramifications of this dispute.
According to Lenin, the contradictions in the capitalist system and
the inherent competitiveness and irrationality of the capitalist temper
were such that wars were unavoidable. But these wars would have
to be fought by the workers, for whom nothing would be easier
than to turn their bayonets against their masters and bring the whole
capitalist edifice crashing down in ruins. But this is no longer the
case: for, as Jean-Paul Sartre has pointed out, nuclear science has
made it possible for capitalists to wage war without arming the
workers at all; and to imagine, as the Chinese seem to, that, in the
event of war, nuclear weapous would not be used is, in Soviet eyes,
the most incredible naivete.

Now, unless one believes in the unfailing wisdom of party

liticians, or finds it, with Teilhard de Chardin (and, apparently,
Pope John XXIII), unthinkable that God should allow man to blow
himself to smithereens, unless, that is, one is addicted to some sort
of irrational faith, it is impossible not to sympathise with the Soviet.
point of view. We should recognise, however, that whereas this
point of view costs us nothing to achieve, it represents for the
Russians a painful review of one of their own most deeply
held beliefs: for if it is possible for a nuclear war to wipe out
the whole of mankind, what becomes of the inevitability of world
communism ?

Marx versus Hegel

But, if they consciously jettison the doctrine of historical inevit-
ability, will it still be possible for the Russians to consider themselves
Marxists? I believe not only that this question must be answered
in the affirmative, but further that in their present mood and with
their new outlook they are nearer the humanism which is insepar-
able from any coherent Marxism than they have ever been in the
past: for, in fact, what they are in the process of jettisoning is not
the Marxist doctrine of historical inevitability but the doctrine with
which, unconsciously, they have hitherto replaced it, the Hegelian
doctrine of absolute historical inevitability. The charges the
Russians should be levelling at the Chinese are not the relatively
mild ones of ¢ dogmatism ”’, abstractionism ”’, or ¢ isolationism ”’
(a cruel one, this), but the more heinous ones of ¢ idealism ” and
“ obscurantism ” : the Chinese, despite their expressions of contempt
for “bourgeois idealism”, are fundamentally still, what the
Russians have been up to now, communist Hegelians.
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Let me amplify this statement. What Marx did when he set
Hegel on his feet was to substitute for the doctrine of the inevit-
ability of the realisation of the rational (which, for Hegel, meant
the Prussian State) that of the inevitability of the rationalisation
of the real (which, for him, meant communism). Now, both these
doctrines are rationalist; but whereas Hegel’s is idealist and con-
servative (though the conservatism is incidental), Marx’s is humanist
and revolutionary. Hegel’s philosophy is a philosophy of passivity
(we just sit and wait for the Idea to achieve consciousness of itself);
Marx’s is a philosophy of action (the world must be fashioned by
men in conformity to reason, the real must be rationalised).

This is, of course, in a sense, an over-simplification. For it is
quite possible—and the radical Hegelians of the nineteenth century
and the Chinese of today are witnesses to the possibility—to recon-
cile, as does Christianity in its own way, a philosophy of action with
a near-deterministic theology.' Basically, however, the distinction
holds: for the actions of a revolutionary Hegelian can never quite
be taken seriously, as in the last analysis he is simply a tool of an
incontrovertible Providence; whereas if Marxism is to make sense at
all (and the philosophising of Marxists often does not), there can be
no such thing as Providence, but only man working out his social
and political destiny in conformity with his conditions of produc-
tion: if there is historical inevitability, it is, ultimately, because it
is man himself who makes history, and man can only be in the
last resort what he is: an economic, labour-organising and a
rational, knowledge-secking animal.

Two Forms of Inevitability

Both philosophies, then, posit historical inevitability; but whereas
for Hegel, for whom Reason was God, this inevitability was uncon-
ditional, there is to the Marxist doctrine an implicit limitation:
communism is inevitable to the same extent as life itself, in response

1 What this should mean, in effect, for communist Hegelians (and what it has hitherto
seemed to mean also for many authentic Marxists) is that those trained to understand
the workings of the historical process should simply wait until the inevitable revolution
breaks out and then, by assuming control of it, bring it to a full consciousness of its
own latent aims, The process of education may, of course, be started before the revo-
lution; but the actual revolution should be allowed to occur spontancously. (In this
connection we may recall the dispute between Stalin and the Chinese communists under
Mao. Stalin was opposed to the staging of the revolution in China, arguing that the
time for it had not yet come. Whether his view or Mao’s was correct in terms of
Marxist dogma does not concern us here; and, in any case, any action whatsoever, for
Marxists as for Christians, can ultimately be justified in terms of their own dogma.
It could be argued, however, that here the hard-headed Chinese were closer to the
spirit of Marxism than was Stalin.)
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to the irresistible demands of which, on the part of the dispossessed,
the dictatorship of the proletariat will be ushered in. Now, for
Marx, to say this is virtually tantamount to saying that communism,
to which the dictatorship of the proletariat is the necessary prelude,
is absolutely inevitable: for in his day there was no prospect at all
of the developments which have put into capitalist hands the means
of destroying mankind. But if the question had arisen, Marx,
unlike Hegel, would have been forced to reply that, in a situation
like ours, there being no God, whether the world lasted or not
depended entirely on man himself, and that anti-progressive forces
now having it in their power to behave as more than delaying
factors, it would be impossible to forecast with certainty one thing
or the other. The quamdiu mundus durat of the Christian Fathers
would have become si mundus durat. Communism is inevitable 7f
the world lasts.

Marxist historical inevitability is, therefore, not an excuse for
quietism: it is, and has in practice generally (though not always)
been understood to be, a clarion-call to action. At the present
juncture in the world’s history the coherent Marxist attitude should
be more akin, despite its language, to Auden’s “ We must love one
another or die” than to the complacency of Teilhard de Chardin.
Despite the suicidal lunacy of nuclear war, we are still free to wage
it; whether reason prevails or not depends on us. We are bound to
act rationally or perish. We must attain perfection in the evolu-
tionary sense that we must adapt ourselves speedily to the new
environment we have created or cease to exist. If this means the
overthrow of old values and the creation of a new personality, more
socially conscious and universally minded (as it does), this exigency,
painful though it may be to many people, must be faced.

The practical demands of government in our nuclear age have,
then, forced Mr. Khrushchev to discover the unstated conditio sine
gua non of the Marxist doctrine of historical inevitability, and to
strip Marxism of its quasi-mystical trappings. He now realises
clearly that there is a radical alternative to perfection (communism),
and that this is the evolutionary alternative of extinction. Com-
munists, following Marx, have always recognised that obstructionist
capitalists have it in their power to delay the advent of communism;
personal and accidental factors have never been banished from the
communist view of history: on the contrary, they have always been
acknowledged and looked askance at (the opposition to the ““ cult of
personality " is, of course, an instance of this). Now, however, they
are being obliged to recognise that there are those who also have it
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within their power (and the * Better dead than Red ” brigade are
mad enough to avail themselves of that power) to destroy the world
and thereby prevent communism absolutely. They are being forced
to acknowledge, in other words, that the achievement of com-
munism depends on them and us, that they are free to a much
greater extent than they had ever thought, that personal factors are
not merely accidental but crucial to the success of their endeavours,
which depends, as they are coming to sce, not only on the * imper-
sonal ” workings of economic laws but also on such personal
qualities as fortitude, imperturbability, and common sense. When
Mr. Khrushchev pronounced the outcome of the Cuban affair a
victory for reason and humanity, he meant what he said; but it
should also be pointed out, at the risk of being pilloried for a new
“cult of personality ”, that the reason and humanity were in the
last analysis exercised by Mr. Khrushchev. This fact, the fact of
personal responsibility, synergism, so to speak, can only, despite the
appalling dangers it implies, be welcomed by those for whom
doctrines of absolute inevitability make a farce of human dignity
(and there must be many Marxists who feel like this). It is also
entirely consistent with tgc Marxist belief in the moral superiority
of socialist man: for the impersonal workings of history, if such
there were, would not be enough by themselves to make men
morally better; ultimately men can only make themselves better.

The Avoidance of Destruction
History, therefore, allows greater scope for individual and collective
freedom than Marxists were accustomed to acknowledge. But
belief in the doctrine of historical inevitability, albeit modified—or
rather, as I have argued, more correctly understood—remains.
Provided the world can be prevented from blowing itself up, com-
munism is inevitable. It is, therefore, clearly in the interests of
communists to see that the world is zoz blown up, as it is their
system which will triumph if it is not. It is, of course, in the
interests of humanity as 2 whole, but some capitalists are so blinded
by stupidity and greed that they fail to see it, and, in their private
fear (not wholly unjustified) and antagonism to progress, declare
themselves ready to send us all to Kingdom-come. It is with the
communists, therefore, the apostles of reason, that the responsibility
must lie for the prevention of a nuclear holocaust. Carried to its
logical conclusion, this doctrine means that slavery, i.e., capitalist
domination, is preferable to death—for, after all, it can only be
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temporary. And here we seem to hear Chinese charges of
“ capitulationism ”* ringing in our ears.

Victory for Capitalism?

Of course, this view cannot be publicised: it would be a direct
invitation to the capitalists to overthrow every existing communist
régime; and this is the last thing communists are prepared to
accept. One of the reasons for the air of emotional unreality which
surrounds the Sino-Soviet dispute is surely that it hinges funda-
mentally on an intuition which cannot—for psychological as well as
strategic reasons—be acknowledged.

For here we face another dilemma. Is not “ rather slavery than
death” precisely the definition given by communists, following
Hegel, of the slave mentality? (It is, of course, also the definition
through which the Romans sought to justify slavery.) And however
correct this attitude may be, in present circumstances, can it serve
otherwise than to allow the perpetuation of capitalist domination?
In other words, is not the irrational temper of the capitalist world
its strongest (and, according to Hegelian psychology, the overlord’s
traditional) weapon? Of course, we are living in an entirely
different world from that of the nineteenth century, and anyone
who accuses Mr. Khrushchev of cowardice in his handling of the
Cuban affair should have his head examined. But the dilemma,
both theoretical and practical, remains.

How, then, is world communism to come about? One can
believe it will come about through war only if one shares the
irrational faith of the Chinese in the providential pusillanimity of
the capitalist tigers. ‘There is, however, another way, and Mr.
Khrushchev has recently indicated it: *“ We will bury capitalism,
but the burial will be achieved by the workers of each country;
they will bury their own capitalists . Is this credible? I think not.
For the only conceivable way in which communisin can expand is
by winning control of the countries on the immediate borders of
the communist bloc; everywhere else, as the Cuban episode demon-
strated, the Russians being at a disadvantage in terms of conventional
forces, American nuclear blackmail comes into play. The United
States has only, therefore, to ensure that the countries of NATO,
CENTO, and SEATO, in addition to India, do not go communist
(not an exceptionally difficult matter in most cases) * to prevent any

2 Even if Laos and South Vietnam went communist, the position would not be radically
altered. Nor would it if Finland and Austria went communist, which is hardly likely.
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further effective communist advance; and to imagine that the
workers of Western Europe will in the foresceable future rise up
and bury their capitalist overlords is nothing short of fatuous.®

Communism and World Government

How, then, is communism to come about? There is one way and
one way only. It is nuclear weapons which have created Marxists’
difficulties: they must therefore be neutralised. Now it is just
{)ossiblc they could be banned; but even if they were, the techno-
ogical means of their production could never be abolished; and
knowledge is lost only when the need for it ceases to be felt. They
must, therefore, sooner or later, be put in the hands of a central
world authority; which means, in effect, world government. Now,
communists cannot expect capitalism to agree to world government
by them: that would be to ask the leopard to change its spots (or
should I say: the tiger to change its stripes?). It would also be
contrary to Marxist dogma. But is there any valid reason why they
should not accept a non-communist government themselves? World
government is clearly demanded by reason, and should on these
grounds alone commend itself to Marxists; and (they are quite right)
reason must prevail. The fact that such a government would not
be communist in political orientation should not matter to them at
all: for is it not an article of faith that eventually communism must
triumph? Not only that, but the road to victory would be clear:
only one successful revolution to be staged, with the danger of
nuclear war averted for all time; and much of the world fast
approaching that stage of industrialisation at which Marx declares
revolution to be inevitable! Furthermore, acceptance of a non-
communist government brought into being by honourable negotia-
tion would not be at all the same as acceptance of defeat at the
hands of a capitalist Power in a nuclear show-down. * Rather
slavery than death” would, in other words, be stripped of its
humiliating implications; and think of the propaganda value of
such a course!

The prospect I am holding out no doubt sounds Utopian. But
in the present state of the world, if world government is Utopian,
it is Utopia that is called for. It is along these lines, in any case,
that Western governments ought to be thinking. If we are still here

3 Democratic_socialisation is, of course, always possible, and is to a large extent taking
place, Tt is doubtful, however, if thic is what Mr, Khrushchev means. If it is, then
naturally there is no problem, and we may well agree with Mr. Khrushchey in the
inevitability of Utopia.
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in fifty years’ time, we shall indeed be superior creatures; but it will
be we ourselves who are responsible for this, as it is we ourselves
who make history. And, Heaven be praised, there will ultimately
be nothing whatsoever to prevent us from relapsing into superstition,
brutality, and servility.
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PROBABLES AND POSSIBLES, 1963

R. W. J. WILCOX

In July 1959, The Political Quarterly published an analysis of
Conservative and Labour Members of Parliament and candidates
who had narrowly missed victory at the 1955 election. The present
article repeats these analyses for the 1959 election, but extends them
to cover candidates who lost by majorities up to 5,000. It also
includes (as did the previous article) a breakdown of candidates
adopted by the two parties for seats which they do not at present
hold, and which were lost by majorities of less than 5,000 in 1959.
A new table, not given in 1959, shows the average age of candidates
successful in by-elections since 1959.

The figure 5,000 was chosen in preference to 2,000 since, on
present showing, no Conservative-held seat with a smaller majority
can be regarded as anything but marginal. The tables should,
thcrcfore, be sufficient to give some indication of the ages, occupa-
tions, and educational background of most people who are likely
to be elected to the next Parliament.

It will be noticed that for neither party was the average age
pf sqcccssful candidates in 1959 very different from that in 1955;
in this category and in the category of narrowly defeated candidates,
the Conservatives were fractionally younger and the Labour men

fractionally older. The average ages of candidates selected for seats

already held by members who are retiring and for seats lost by

small majorities is lower in both cases, the difference being greater

11;1 the case of the Conservative Party than that of the Labour
arty.

The analysis by age groups shows that well over half the
Conservative candidates are under 40 (52 out of 91) while Labour
candidates under«40 number only 31 out of 83. The most interest-
ing change is in the table showing the education of candidates; the
proportion of Conservative candidates with higher education has
actually declined, while the proportion of Labour candidates with
higher education has risen from under half to nearly two-thirds.
In respect of occupation, there is also a rather startling change.
Grouping together barristers and solicitors, journalists and writers,
and company directors and business as the professions which are
commonly supposed most suitable for Members of Parliament, it

* The author is a statistician with The Economist Intelligence Unit.
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will be found that the proportion of these among Conservative
candidates has fallen from 62 per cent. to 51 per cent., while the
corresponding proportion among Labour candidates has risen from
23 per cent. to 35 per cent. These comparisons are, of course,
partly affected by the fact that the dividing line is fixed at a majority
of 5,000 instead of 2,000, but a closer analysis of Table 7 shows
that this makes little practical difference.

Statistical Analysis

At the 1959 General Election the average age of Conservative
candidates returned was 48, and of Labour candidates returned 55.
As in 1955, there were some interesting variations between regions
and types of constituency. This was no doubt partly due to the fact
that where the gains were made by the Conservatives the average age
of the successful candidates was lower—in fact, the average age of
Conservative candidates winning seats not previously held was 41.

Taste 1. AVERAGE AcGEs oF SuccessruL CaNDIDATEs, 1959
(1955 figures in brackets)

Conservative Labour
London Boroughs 50 (56) 54 (52)
English Boroughs 48 (49) 53 (53)
English Counties 48 (48) 56 (56)
Wales ‘ 42 (42) 54 (55)
Scotland 50 (55) 54 (55)
Northern Ireland 41 (48) None (None)
Total 48 (49) 55 (54)

The average age of Conservative candidates defeated by
majorities of under 5,000 was 41, and of Labour candidates 46.

. TapLe 2. AVERAGE AGEs oF CaNDIDATES DEFEATED BY 5,000 or LEss, 1959

Conservative Labour
Former Members 55 54
New Candidates 40 _43
Total 41 46

The average age of candidates returned in by-elections since 1959
is given in the following table:
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TasLe 3. AVERAGE AGE oF CANDIDATES SUCCESSFUL IN BY-ELECTIONS
Since 1959

Conservative Labour

Average Age 40 42

The following analysis of candidates selected for the mnext
General Election is confined to those chosen to replace members
who are not standing again, and for seats where the candidate will
face a hostile majority of 5,000 or less. In cases where there has
been a by-election since 1955, the majority at the by-election is used.
While it is possible that some candidates will overturn larger
majorities, the limit of 5,000 has been chosen to bring into the
analysis only those candidates whose chances of being elected can
be rated fairly highly.

The coverage is incomplete, since there are some candidates who
have not yet supplied full data about themselves. The material on
which the analysis is based has been provided by the head offices of
the two parties, and the thanks of The Political Quarterly are due
to Mr. Paul Bryan, m.p., Vice-Chairman of the Conservative Party
in charge of matters relating to parliamentary candidates, and to
Miss Mollie Bell, the Information Officer of the Labour Party.

TasLe 4. AVERAGE AGE oF CaNDIDATEs SELECTED (Mav 1963)
(1959 figures in brackets)

Conservative Labour
(91 candidates) (83 candidates)
Seats already held 39 (41) 47 (46)
Maijority against, under 1,000 42 (41) 38 (44)
Majority against, 1,000-2,000 36 (45) 44 (43)
Majority against, 2,001-3,000 39 (—) 43 (-
Majority against, 3,001-4,000 38 (—) 43 (—)
Majority against, 4,001-5,000 36 (—) 39 (—)
Average of above 39 (42%) 42 (4%
* First three lines only.
302

PROBABLES AND POSSIBLES, 1963

TaBLE 5. CANDIDATEs SELECTED BY AGE-GROUPS
(1959 figures in brackets)

Conservative

Seats Under 1,001-  2,000-  3,001-  4,001-  Total

Held 1,000 2,000 3,000 4,000 5,000
Under 30 12 1 @ 3 (#3) 2 4 1 12
30-34 4(7) 4 @ 203 3 4 2 19
35-39 46 2@ 6013 3 5 1 21
40-44 3(10) 0 (4) 1(1) 7 4 2 17
45-49 0@ 4G 00 3 3 1 11
50-54 3 1 0@ 1 1 0 6
55-59 03 3 © o ¥ 0 1 0 4
60 and over 00 0@ 1() 0 0 0 1
Totals 15 (36) 15 (14) 13 (21 19 22 7 91

Labour

Seats Under 1,00t-  2,001-  3,001-  4,00l-  Total

Held 1,000 2,000 3,000 4,000 5,000
Under 30 00 o © o (0) 1 0 3 4
30-34 1(1) 6 G) 0@ 3 2 2 14
35-39 12 2 3 44 2 3 1 13
40-44 4(3) 1 @ 44 3 2 5 19
45-49 13 2 3 10 3 2 2 11
50-54 3 (3) 12 4 (l) 4 2 2 16
55-59 4(2D=0@4 O (0) 0 1 0 5
60 and over 0@ o@® oq 1 0 0 1
Totals 14 (14) 12 (20) 13 (19) 17 12 15 83

The two tables which follow analyse the same candidates (i.e., 91
Conservative and 83 Labour) by education and occupation. In the
table of occupations it has been necessary to eliminate some of the
descriptions to avoid double counting; thus a candidate with more
than one occupation will be classified only once according to which

.appears to be his or her main occupation.
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TasrLe 6. Tue Epucation oF CANDIDATES TasLe 7. THE Occurations oF CANDIDATES
Conservative Conservative
Seats  Under  1,001-  2,00l- 3,001 4,00l- Total Seats  Und 1,001- 2,00t~ 3,00  4,001- Total
School * Held 1,000 2,000 3,000 4,000 5,000 ot Hecald lf})O?)r 2,000 3,000 4,000 5,000 o
choo Barristers and
Elementary only 0 0 0 1 0 0 1 Solicitors 1 1 2 4 3 0 11
Grammar only 1 2 3 6 6 1 19 Journalists and
Public only 3 2 0 3 2 0 10 Writers 1 I 2 0 1 0 5
Hioh . Doctors 0 0 0 0 0 0 0
Oxford Univ. 10 5 1 nersy)
Cambridge Univ. 1 1 5 2 (5) i }; gthcr Pro%s.sxons 4 5 3 5 5 3 25
London Univ. 0 0 1 0 2 0 3 omp;ng Jirectors 5 4 5 7
Qther Uniy. 0 4 1 4 3 S Clerical 0 0 0 0 3 ?) 38
Other higher Ter(licaU . d Trad
education 0 1 2 1 5 3 12 " een, Offcials 0 0 0 1 1 0 2
Not given 0 0 5 0 H 5 2 ssn. Of 1cxa s
hool ded by those h h II:;“Y (l)ﬂ\;&?aks (% 8 8 8 8 8 g
Schools attende ose having higher ed i anual Workers
Grammar | nggngher Clucation as W‘*“m 5 ” Local Gvt. Officials 0 0 0 0 0 0 0
Public 10 5 8 7 5 4 %6 Farmers 2 1 0 1 2 0 6
Other 0 1 0 0 0 0 Retired Officers 0 0 0 0 0 0 0
Not given 0 0 0 0 o o 1 Housewives 0 1 0 1 1 0 3
0 Not given 0 0 0 0 1 0 1
Lo Total 15 15 13 19 22 7 91
our
Seats  Under 1,001~ 2,001~  3,00l- 4,001~ Total Labour
School * Held 1,000 2,000 3,000 4,000 5,000 o Seats Under  1,001-  2,001- 3,001- 4,001- Total
. Held 1,000 2,000 3,000 4,000 5,000
Elementary only 6 3 2 3 0 3 17 Barristers and '
Grammar only 2 0 1 2 3 4 12 Solicitors 0 9 1 4 3 3 11
Public only 0 0 0 0 1 0 1 Journalists and
Higher education 6 9 8 Writers 1 0 1 0 1 0 3
of which 11 8 8 50 ?octcl)lrs o 0 0 2 1 0 0 3
Oxford Univ. 0 2 2 1 1 1 7 “Unive gi::c). 1 5 2 4 1 5 18
Cambridge Univ. 0 0 0 5 2 2 9 Other P rf % ns 3 2 2 2 0 1 10
London Univ. 1 3 0 0 0 3 7 C T ro Bs.sxot
Other Univ. 1 3 3 4 2 2 . Ompjng incss 3 3 ) .
Other higher 5 Clc?in al penes 0 1 0 % 8 22) 13
> C
No:dl{ira::lon 4 1 3 1 - 12 * Trade Union and Trade
gt 0 0 2 1 0 3 Assn. Officials 3 0 1 2 1 1 8
Schools attended by those having hi . Party Officials 0 0 0 0. 0 1 1
Cranmn 4 52 avmgs igher ezducatxon3a5 well ; Manual Workers 2 0 1 1 3 2 9
Public 1 3 " 3 ] 4 19 Local Gvt. Officials 1 1 0 0 0 0 2
Other 3 0 5 1 " (1) i% I;; ar{nc(;s off g 8 g 0 0 0 0
Not given etire cers 0 0 0 0
g 0 2 0 2 1 3 8 Housewives 0 0 1 0 0 0 1
. Bcaring in mind that most did fnished . . Not givcn 0 0 0 0 0 0 0
Bducation Act, pre-1944 definitons have becn. scd, - - ¢ Poong of the 194 Total 4 12 13 1y 1z 15 8
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Tue Sociar. Founpations oF Wack Poricy. Second Edition. By
Barsara WoortoN. [Unwin University Books. 200 pp. 15s.]

SALARIES IN THE Pusric Services IN ENcLaND anp Warss. By Hipa R.
Kann, with a preface by Bareara Woorrox. [dllen & Unwin.
428 pp. 60s.]

A DECADE or so ago advocacy of a national wages policy was confined to a
handful of economists (who had scarcely done more than sketch the probable
need for some direct restraint upon income movements under full }::m loy-
ment), and of Fabian pamphleteers anxious to provoke in labour reco nEi)tio};
that planning everything else would involve some planning of itself.g Until
quite recently the preponderance of expert opinion was probably that such a
policy was either impracticable, or unnecessary, if not both. Now we have
had some: the attempt to defeat inflation by cutting down demand has shown
itself, not merely of dubious efficacity, but to involve also such disappointment
to now-established expectations of high employment and rising cgrfl)sum tion
as to amount almost to political suicide for any government that persists IiDn it
And alr‘{xf)st overnight, expert and official attitudes have changed: the nce(i
for an *“incomes policy” is enshrined in a conservative govcrnme.nt’s White
Paper: and even the TUC’s General Council seems now prepared at least to
endorse general statements to the same effect.
'1I:he' change’ is s0 .sha.rp that earlier advocates of reason’s purposive
a§p ication to the distributive process must suspect a catch. And the catch
2 er;;l:iﬁ;dlsﬁthst :oth the contcnt.and the mechanism of incomes poliC)j
o (‘; rll\cI:ati—on?lfoInd some ofﬁcxal!y Pronounccd percentages of uncertain
S, and 2 Tationt ncomes Cqmmlssxon whose functions are more those
0. & coroner's cour afn an executive board. And these issues are potentially
e e er o conflict and controversy than the need for a policy
lic. , We live, in fact,_ thwccn two overlapping debates: if “incomes
zzd yr. is accepted in pnflcxple, its implications for the pursuit of sectional
Currcptlva(;c interests in this area are far from being so. While many of its
curs nrllesa ;rl(i)::atcs .]flaxl ;o realise that by itsclf' acceptance of the need for an
incames p1 dY_ l:vx solve no pr.oblems, it will merely permir the problems
to b solved—but l?y alternative methods and according to alternati
istributive philosophies, & "
. Barbara Wootton, in relation to both these debates, is fully entitled to sa
bI 1f:old );;n;) 1so " (and does it, in her new preface). The 1955 edition of hcz
o?othcp:ga;e'yog::d mroxl-; than any othc.r private effort to stimulate discussion
o the wa m[;n );bp od_e'm, and to bring home our present wage-and-salary
suructure’ fyth surdities. She was, of course, unfair to the economists;
cism of their theory of wages showed little recognition of the extent
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to which economists themselves would assert its limitations—indeed, her own
discussion (for instance, of the positive association between cash earnings and
non-monetary job advantages) displayed some curious misunderstandings of
that theory itself. But her trenchant and witty criticism of our wage- xing
processes and their distributive effects remains quite as valid as when she first
made it. Above all, her proposals were based on the proposition that if an
incomes policy was necessary to make full employment viable, it could also
not be neutral in distributive terms.

Lady Wootton, however, was singularly vague as to the mechanism of
wages policy: of this her all too brief discussion displayed the intellectual’s
fallacy—that it is only necessary to explain what is wrong to induce people to
stop doing it. And on mechanisms, Miss Kahn’s study 1s much more to the
point. Where Dr. Kahn served her apprenticeship to the subject would be
amply demonstrated by her style and approach, even had not Ladfy Wootton
(so to speak) signed her completed indentures by writing the preface to her
book. Even her raw material is that of her apprentice labours: and the
impressive body of :nformation on salaries in seventeen major public services
and nationalised industries which she here presents was so formidable that she
has been unable to revise it substandally, so that as a work of reference it is
already over a decade out of date, and ‘can serve only as a valuable starting-
point for one seeking mainly current comparative data.

However, there is nothing obsolescent about Miss Kahn’s analysis of the
divergent principles and practices on which public salary-scales are based; and
her discussion of the problems they raise is highly relevant to contemporary
events. Anomaly and irrationality, in fact, would seem to be almost as
characteristic of the structure of pay-differentials in public employments as of
that in the economy at large. In several respects, indeed, Dr. Kahn carries
Lady Wootton’s critique further: her chapter on the difference between wages
and salaries goes far to show, not merely how much of this (perhaps the most
widely significant caste-distinction in contemporary society) is social in origin,
but the extent to which it rests on no other consistent demarcation. “While
her exposition of the effect of accident in salary-differentials suggests that their
present dispersal is explicable in large part by neither economic nor non-
economic reasons, but by no reason at all.

Dr. Kahn’s proposed rationalisation of the structure of public salaries might
well be a major contribution to resolving what has recently emerged as a
central dilemma in wage-policy’s implementation in a mixed economy. The
government cannot expect to have a national incomes policy taken seriously
if it doesn’t apply it to public employees. But if it does so, and—as is all too
likely to happen—the government’s example as paymaster is not widely
followed by all private employers, the result is a cumulative injustice to public
servants. However, where salaries are concerned a tendency for private con-
cerns to model their pay scales on public ones is already beginning to make
nonsense of the old principle that public pay should be fixed by comparison
with outside employment. A common structure of salaries for public services
—or a structure based on consistent and uniformly applied principles—would
be a very powerful influence on private employers indeed.
H. A. TurNER.
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Tue Secrerariat oF THE Unitep Narions. By Sypney D. Bariey.
[Stevens. viand 113 pp. 25s.]

DirroMats IN INTERNATIONAL CO-OPERATION: STEPCHILDREN OF THE
Foreion Service. By Micnaer H. Carbozo. [Cornell University
Press. 166 pp. 28s.]

Arrer the regulation of international affairs ceased to be the personal
prerogative of sovereigns assisted by a small band of secretaries, it became the
business of an increasingly numerous profession of diplomats, distinguished
by a special skill and cultivating at times a special tongue. They still hold the
field, but no longer alone; for the international arena is now peopled by
something that begins to look like a horde, in which the traditional diplomat
is being submerged. These new operators are of two kinds.

There are, first, the so-called international civil servants, who are required
to slough off their national loyalties and serve an organisation which imﬂudes
but transcends, the state of which they are citizens, and which has a corporatc,
being and purposes of its own, to which it demands a paramount devotion.
Although styled civil servants, these men and women often find themselves
playing a diplomatic rather than an administrative role, with the result that
conflicts of loyalty may easily arise. The most eminent of them is the
Secretary-General of the United Nations, certainly a political figure; but the
UN s not the only forum and training ground for this type of activity.

Secondly, there is a wide variety of men and women who remain servants
of nation states, but go abroad on business that has not hitherto been part
of the diplomat’s round. Besides specialists housed, sometimes a trifle apolo-
gct_lcally, within the conventional state-to-state diplomatic mission, we find
emissaries who are accredited not to a state but to an international organisa-
tion, and also special groups engaged on a task in a given foreign country,
but more or less independent of the regular diplomatic mission staffed by their
compatriots. Ambassadors accredited to the UN or other international bodies
provide examples of diplomacy at work in a new context; groups operating
alongside the diplomatic service, and staffed mostly from outside it, have
included Lend-Lease and Point Four missions. ’

Mr. Bailey’s book on the UN Secretariat explains a lot of things. Mr.
Bailey knows his subject as a result of many years’ study and, in particular,
a stint as Director of the Quaker Programme at the UN. His book provide;
a number of basic facts, including useful statistical information about, for
example, the number of UN staff employed in the various departments in
New York and in missions in the field. Some of these figures will surprise
many readers. Further, he explains the principal problems that have arisen
In recent years, such as the geographical limitations on the recruiting of staff,
the‘ Jorganisation and reorganisation of the senior posts, and the various kinds
of “ troika " that have been proposed.

The paradox of the UN lies in the fact that it is vaguely regarded as in
some waz “superior ” to each of its members, and yet it has no independent
power of its own. This Eolitical anomaly is at the root of the doubts and
tensions that tend to gather round the functions of the Secretary-General.
He himself is to be impartial but his organisation lacks true independence.
In these circumstances a purposive Secretary-General—one, that is, who seeks
to translate the express purposes of the organisation into fact—is bound either
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to find frustration in the restraints imposed on independent action, or, if he
transcends them, to be accused of an unconstitutional partiality. This is what
happened to Dag Hammarskjéld and if, as seems likely, U Thant’s conception
and use of his office turn out to be more like Dag Hammarskjold’s than was
originally expected, it will happen again. Mr. Bailey’s examination of this
situation—clear, pcrcefﬁtivc, and sensible—is therefore of considerable political
importance as well as historical interest.

Professor Cardozo also aims to explain, but as his sub-title immediately
suggests, he has an axe to grind as well. As Washington’s Lend-Lease
representative in Turkey during the latter part of the war, he has himself
served as a pseudo-diplomat (if that term may be used without offence), and
he has been in and out of the State Department since then in a way that is
more familiar in the United States than it is here. In his book he describes
the origins and performances of some of the new institutions that have invaded
the diplomatic scene (OEEC, NATO, the European Communities created
by the Six), a development that is producing a new kind of diplomacy in place
of the old diplomacy which took cognisance only of states. He has seen some
of the possibilities and some of the rubs; the outstanding example of the
latter was the effective displacement of Ambassador Winant as the White
House’s representative in London during the war by Mr. Averell Harriman
in his capacity as head of the Lend-Lease mission. Professor Cardozo is right
to draw attention to the increasing importance of the * siepchildren” of the
foreign service, and to the difficulties which they sometimes experience
through being accorded a lower status than the senior progeny.

PETER CALVOCORESSI.

ReactioNn aND RErorm: ExcLanD IN THE EARLY NINETEENTH CENTURY
(1793-1868). By Joux W. Derry. [Blandford Press. 232 pp. 18s.]

Dr. Dirry’s volume—the fourth in the “ Blandford History Series” of
compact textbooks about modern English history—is ably constructed, clearly
presented, and attractively written. It covers, in time-span, roughly the same
era as Professor Asa Briggs's Age of Improvement: that is, the years of rapid
social and economic change which lay between the outbreak of the wars with
France in 1793 and the first Gladstone Ministry in 1868. As is the admirable
fashion with texts of this kind, it weaves together the strands of political,
economic, social, military, and intellectual history. It can he judged, therefore,
by two simple tests, since it makes no pretence to originality of interpretation.
Is the impression it conveys of early nineteenth-century England coherent,
clear, and consistent? And is it, in fact, true?

By the first test Dr. Derry’s book ﬁasscs muster well. Based on sound

knowledge of the period and an intelli

’

igent grasp ‘of its main features, it
shows the interplay of politics with basic economic changes and their social
repercussions. The reforms of the thirties and the agitations of the forties are
a&uately described. The issues of foreign policy are explained. The
accounts are free from bias or lack of balance. They are direct, sensible, and
uncontroversial. Many students will get from them just what they want.
But in applying the second test, one must ask: ““Is competence enough? ”
What is included is true enough; what is omitted may leave the final picture
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fifeless or even distorted. By this test the book is considerably less successful.
Somehow the reader does not feel that profound confidence in progress—can
it be that so little is said about Macauray, nothing about Hcrgcrt Spencer?
Or is it that we discover too little about the new Press, the civil service,
education, the physical and mechanical sciences? Again, although considerable
space is devoted to foreign policy, surprisingly little is said about the Empire.
The Durham Report is mentioned: so is the Indian Mutiny. But there is no
firm assessment of the importance, for the Victorians, of the rapidly expanding
overseas Empire, nor of the role of the Indian connection in both the growth
of the English economy and the maintenance of British naval and military
power. England of the mid<entury cannot be explained apart from its
immense oversea connections, and to recall them occasionally, almost in asides,
is no way to elicit their continuous relevance.

This important criticism apart, the book is better than many of its kind.
It is adomcq with attractive qlustrations and good maps. It is intelligently
devised. It'ls. some of thf: wider ramifications and the deeper complexities
that arc missing, and with them the sense of Victorian originality and
vitality.

Davip TuoMson.

Tue Marine oF Foreiony Poiicy. By Josern FrANKEL. [Oxford
University Press. xvi and 231 pp. 35s.]

In the United States the theoretical study of foreign policy has become a
thrlvxng industry. Where Disraeli is said to have accosted aged Parlia-
mentarians whose names escaped him with the question * how’s the gout? ”
American professors of international relations now reputedly ask gf their
yox;‘ng dc:ollfcagucs “ _hf)w’s the conceptual framework? ””. Joseph Frankel, who
lt; x c;riv(i) tl}c Politics Department at %h'e'Univcrsity of Aberdeen, explains
s s ‘?in;)r a gencr‘al theory of decision-making in foreign policy by the
fact thar facmrc:;agoic)g::eily tflalev(;;lrs d.ecisions ;nd condemns procrastination ”.
And C merican academic’s desire to show his social
pse :l}:veissa}),)z.workmg out theoretical systems as a contribution to * education
Dr. ’s aim i i i
rcﬁCiansFrsa:cli:lelas; :1131;1:11(1;'1 thxsK book is the same as that of transatlantic theo-
- scckin’g e T ing, Kaplan, Ncun'{ann, and Morgenstern, in that he
st greﬁt ora smztﬁac;l ;r:;m;work within which the foreign policies of
be accommodated, and wh,ich (h: cla?;“s ;‘Zimsnunist éind_non-comrrfunist, o
shaping the external behaviour of stat P o t}}e o Lot
departure from American method ISt%{CS_- e ook is an agrecable
has 1o nced o be o wod od. is in thc.ﬁrst place non-technical; one
mathematician to follow it, and the style is cl
yle is clear and

free from the ponderous T i e
book is also adrpr:)irabl ;llllsu mlc);let;orr\;sms familiar in studies of this kind. The

Sir Harold Nicolson once callcdn}fltk}f i a!five t0 the role of chance, of what
. . e . .
affairs™, and of such factors e 1h accidental and fortuitous in human

cannot be : s the frailty of will and imagination- whi
foreed into mathematica equations. The book li? Zi:al[);osrcld“:l};gg

onal practice, Dr. Frankel’s filing-system
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being so efficient that no generalisation is offered without at least a triplet of
historical examples. Some of these could be criticised—this is especially true
of the references to British practice in the 1930s, where, for instance, the
fashionable error is repeated that Neville Chamberlain and Eden were divi(.ied
on the principle of * appeasement ™’ (which in any case meant something
different then from what was later assumed) rather than on the circumstances
of its application. ]

The centrepiece of Dr. Frankel’s analysis is the independent sovereign state,
the scene of a continuous flow of decisions by which values dominant in the
state are related to the international environment as conceived by the decision-
makers. The various groups into which the latter fall are explained, including
such subsidiary elements as the military, the intelligence services, and, today,
the nuclear and social scientists. Before the decision-makers is the world
environment in its physical and social aspects, the latter including aspirations
for world-wide solidarity under the heading of *“One World ” philosophies.
Behind them is the domestic scene, in which the key components are public
opinion, political parties, pressure groups, ** power c{ustcrs”, which in their
several ways secure the ear of decision-makers. The link between decision-
taking and the two environments is defined as information, in the study of
which regard must be paid to the rules of interpretation” in terms of w ich
Ministers and their advisers collect, sift, and assess the factual basis of their
decisions. Then come the state’s values and the way in which these are
transformed into concrete policy objectives and principles of behaviour. The
concluding chapters of the book deal with the actual process of decision,
which is divided into a “ pre-decisional ” stage, which raises such problems as
the incompatibility of alternatives, and a * post-decisional ” stage in which
decisions have to be explained and justified to the various publics in whose
name they are made.

Inevitably, perhaps, truisms insinuate themselves into such a treatment:
success in politics is defined as *“ securing as large a portion of the vision of
the good life at as low a cost as possible "5 history is said to show “ how severe
can be the penalties for blind perseverance with unattainable objectives”.
Moreover, the range of possibilities in state behaviour is frequently set so wide
that the general framework seems to fragment into heterogencous observa-
tions. But the main question posed by this book, simply because it is one of
the best of its kind, is whether the generalised approach to foreign policy
really can compare in value with the detailed afid documented study of the
foreign policies of a group of selected countries. This is not to say that the
traditional diplomatic historian’s method is necessarily the best one; in its
preoccupation with the flow of diplomatic documents traditional history tends
to ignore the wide-ranging forces which affect foreign policy in the twentieth
century. But the hard labour of studying the making of policy in a specific
context, with all the detail which makes foreign policy the complex business
it is, impresses one, after reading such a work as Frankel’s, as having no sub-
stitute, This book has the value of providing us with a very wide range of
vital considerations to bear in mind when taking up foreign policy as a
living thing. But it is at that stage that the understanding of what the
making of foreign policy really is must begin.

F. S. NORTHEDGE.
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Cuga anp THE RuLk oF Law. Report of the International Commission
of Jurists. Introduction by Sir Lestie Munro. [International
Commission of Jurists. xiv and 267 pp. 15s.]

Tue Voice oF Lariv America. By Wirriam Benton with a foreword by
‘Aovar Stevenson. [ Weidenfeld and Nicolson. xix and 204 pp.
Index. 2ls.]

Latin America—Dirromacy anp Reaniry. By Aporr A. Berik.
[Harper & Row for the Council on Foreign Relations. xii and
144 pp. $2.95.]

In January 1959, the International Congress of Jurists meeting in New Delhi
sent Fidel Castro a telegram of congratulations and best wishes. The Congress
was particularly heartened by the appointment of the internationally known
Cuban lawyer, Dr. José Miro Cardona, to the office of Prime Minister. Miro
Cardona lasted just six weeks. The International Commission of Jurists,
which had long concerned itself with gross breaches of law by the government
of Fulgencio Batista, was once more obliged to turn its attention to Cuba.
Cuba and the Rule of Law is the result of the Commission’s study of two
kinds of evidence: that provided by the Gacera Oficial of the Cuban
Government and that provided by 124 victims of Castro’s methods.

Although Cuba and the Rule of Law is primarily a study of revolutionary
“law” in Cuba and its application, the report is an important contribution
to political analysis. The Commission has rejected the argument that mass
poverty and economic stagnation both caused and justified the revolution.
Measurable indicators of social conditions such as birth rates, death rates,
literacy, income per capita, food consumption, electricity in the home, baths
per home, etc., reveal that when Castro took power, Cuba was the third
richest Latin American community and that its material wealth was growing,
ownership and control of capital were becoming increasingly Cuban, and that
diversity of industrial activity was expanding.

The Commission has likewise geen unimpressed by the argument that
the weakness of the middle class explains the instability of Cu%an political
life. Cuba, in fact, has (or had) 2 numerous middle class and the wage-
workers were largely assimilated with it by reason of their high incomes,
urban experience, and the absence of distinctions of race and colour. The
only true class of descamisados in Cuba were the small minority of montunos,
the landless, unorganised rural casual labourers of the Sierra Maestra, whom
Castro has chosen” to depict as the typical “peasant™ of pre-revolutionary
Cuba. A comparatively high level of illiteracy seems to Ec the principal
distinction between Cuba and the more advanced industrial communities.

Having dismissed the economic and social sub-structure as compelling
factors in the rise of Fidel Castro and the present behaviour of his govern-
ment, the Commission turns to an analysis of Cuban politics. This at once
throws a powerful light upon their prime concern: the extent to which the
rule of law prevails in contemporary Cuba. In March 1952, Fulgencio
Batista organised a military coup d'éfar against the Government which had
been elected in accordance with the terms of the Constitution of 1940. Batista
had himself promulgated this Constitution as the elected President of the
Republic. Upon seizing power, Batista altered the Constitution of 1940 so
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that the President nominated the Cabinet, and the Cabiget in turn nominated
the President. On July 26, 1953, Fidel Castro led an armed assault on the
Moncada Barracks, At his trial he made a brilliant satirical attack upon
Batista’s alteration of the Constitution of 1940, and pledged himself to restore
that constitution in every particular,

The evidence is very strong that from the day of his release from prison
under the Amnesty Law of 1956, Castro’s objective was personal power, not
the restoration of the liberal democratic constitution. The Constitution of
1940 was only a talking-point for the purposc of uniting the anti-Batista
forces. When in December 1957, for example, a delegate from the July 26th
Movement subscribed to the programme of the Council of Cuban Liberation
based upon the restoration of the Constitution of 1940, Castro repudiated
him on the grounds that the ** Council was fighting an imaginary revolution
from comfortable quarters in the U.S. while the leaders of the July 26th
Movement are fighting in Cuba a real revolution .

As soon as Batista fled Castro commenced, not the re-establishment of the
Constitution of 1940, but its destruction. On January 5, 1959, the new
President, Manuel Urrutia Lleo, proclaimed two amendments—innocent
encugh in themselves—prefaced by these ominous words :

* The Revolutionary Government, fulfilling its obligations to the people
of Cuba, interpreting the people’s will and feclings and faced by the
urgent necessity to use the constituent power in order to provide force for
legislation enabling the acts required of the Revolution to be performed,
using the full powers placed in the Revolution, agrees to approve,
sanction, and proclaim the following constitutional reform.”

Eight days later, the irremovability of the judiciary, which Batista had
respected and from which Castro had benefited, was suspended for thirty
days. At the same time, the retroactivity of the criminal law was extended,
the death penalty and the penalty of confiscation of property were introduced
and provision made for new criminal legislation to cover past acts. On
January 30, Articles 27, 29, 196, and 197 of the Constitution were suspended
for ninety days. These articles guaranteed the right of habeas corpus, quick
public tral, and competent freely chosen professional defence. A week later,
Castro simply abandoned the Constitution of 1940 and promulgated a new
Fundamental Law. At the centre of this Fundamental Law is the principle
that the President appoints the Council of Ministers and the Council of
Ministers the President. A second principle of *dictatorship” has been
established, i.e., that the Council of Ministers is executive and legislature
rolled into one with auxiliary powers to control the judiciary, the armed
forces, the civil service, the trade unions, the economy generally, the univer-
sities, the schools, and, in fact, every aspect of life. The Fundamental Law
is an instance of centralised decision-making gone mad.

The detailed examination of the consequences of this constitutional struc-
ture in the lives of the Cuban pecple makes grisly reading. One young man
received fifieen years’ for laughing not at Castro but at some children setting
off fireworks. The fate of educated people employed in government service,
in the universities, and in the professions has been appalling. There seems
to be no correlation between death, ill-treatment, or long prison sentences and
political outlook, or class, or sex or even alleged offences. In the matter of
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terror, Castro appears to be quite impartial. Castro having thoroughly dis-
organised Cuban society, it will be interesting to see whether Soviet advisers
and technicians and trading arrangements will be able to convert Cuba into
anything better than a wasting political asset.

Senator Benton's book is an account of a trip he and Adlai Stevenson
made through the Latin American states. It is a naive and charming book
which reveals as much about American politicians as it tells of Latin America.
But it is also an important book because it is a serious but popular attempt
to enlighten the American public and to encourage them to stop judging
policy by catch-words like “ free enterprise” or believing that a government
that ‘does not levy an income tax must be a good government. Senator
Benton is particularly acute on education. With few exceptions, the
Universities of Latin America are a disgrace, and until they become centres
of serious teaching and research, the Latin American states will continue
tryin%‘ to lift themselves, if not by their bootstraps, at least by their slogans.

The least said about Mr, Berle’s book the better. He thinks the United
States can do without Latin America, but Latin America cannot do without
the United States. Surely Castro has demonstrated otherwise. What does
Mr. Berle want? A few more Cabas perhaps. In addition to being silly, the
book is badly written.

H. S. Ferns.

Arrican ONE-Party States. Edited by GwenpoLen M. CarTer. [Cornell
University Press. xii and 401 pp. 58s.]

Arrica 1N Wortp Povrtics. By VErnon McKay. [Harper & Row.
xii and 468 pp. 52s.]

THE first of these books contains essays on six African states which have in
common recent independence and single-party government. Four are Franco-
phone—Tunisia, Senegal, Guinea, and the Ivory Coast; four are neighbours,
the three last-named and Liberia; the sixth, Tanganyika, is the only Common-
wealth member, and had not formally announced its adherence to the
one-party system at the time when the book was written. The treatment of
the different countries follows the same rather curious form: the history of the
territory is taken up to the moment of independence, then a section is inserted
on'gcoiraphy and natural resources, and then the narrative is resumed. Each
writer has his own idea about the amount of past history that is relevant—or
is it only that there is more recorded history north of the Sahara than south
of it? One does wonder whether the * {ong and distinguished " list of
Christian martyrs in Tunisia has much bearing on Bourguiba’s political
philosophy.
_ The writers are concerned with the general policy of the six states, and
ve considerable attention to the various conceptions of wider union that have
en current since they attained independence. Ernest Milcent makes some
pregnant remarks about the impossibility of maintaining a federation with no
supreme government, which are pertinent to other questions than the break-up
of Mali.
In pursuing the theme suggested by the title of the book, the various
authors consider how far, or whether, the different single parties are in fact
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totalitarian; what scope there is for discussion within the party and whether
civil liberties can be protected even where organised opposition is not allowed.
They give, where these are available, the recorded views of the different party
Jeaders on the reasons why single-party government is the most appropriate
in their present circumstances; as far as Tanganyika is concerned, Julius
Nyerere unfortunately has only now produced his most substantial contribution
to this discussion.

It is depressing to see how many clichés have become axioms in the few
years since Ghana headed the independence procession. Free discussion until
the decision is made, then no criticism; this, which one has read of as a Soviet
principle, is repeatedly said to be a part of * African tradition”’; nobody stops
to reflect that the typical decisions made in pre-colonial Africa were not
concerned with matters of general principle but with ad hoc questions of
appointment to office or disputed claims, and that in fact sections which did
not get their way quite often retorted by asserting their autonomy.

Then there is the cliché about tribalism”, which appears to mean any
way of recognising the authority of a chief. All these writers seem to think
that this, and this alone, accounts for local particularism among populations
of illiterate peasants divided by language from their neighbours. They might
find it illuminating to read why it proved impossible in the nineteenth centur
to form a confederation of the four white-dominated political units in Sout
Africa.

Dr. Gwen Carter in her introduction suggests that further advance in this
subject must wait for more refined techniques. Surely we could get some way
by asking some different questions, particularly what are the circumstances in
which governments are obliged to tolerate opposition, and what the circum-
stances in which citizens seck to organise it. Mr. J. P. Mackintosh has already
given some reasons why African citizens, even without being coerced, prefer
to support the party that is obviously going to be the government.

Vernon McKay'’s book, discussing the emergence of Africa as an auto-
nomous factor in world politics, breaks new ground. Its four sections deal
with the relations of African states with the UN, among themselves and with
Europe, with India and the Soviet Union; and the African policy of the
United States. Dare one murmur that there is something a little “ colonialist ”
in the treatment of this last topic? In the rest of the book we learn what
line the African states have taken in different aspects of their external
relations; in this part there is not very much about what Africans think of
America. But perhaps this is appropriate in the culmipating section of a
guide to aspirants for the United States foreign service, and for the ex-
colonialists it is most instructive to learn about the evolution of American

licy. Professor McKay describes in detail the State Department organisation

or dealing with Africa. This includes not only the Bureau for African
Affairs, wﬁich was only created in 1938, largely thanks to the tireless efforts
of Congressman Frances Bolton, but the Bureau of Intelligence and Research,
the Bureau of International Organisation Affairs, which briefs American
delegations to the United Nations, the Bureau of Educational and Cultural
Affairs, the Agency for Internaticnal Development, and the United States
Information Agency.

Professor McKay shows how important the United Nations has been as a
sounding-board for African claims and aspirations, and analyses the different
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groupings that have been formed in relation to different issues. His section
on Soviet influence in Africa is refreshingly well balanced. It is interesting
to note how early some leading African figures repudiated their adherence to
communism—though equally interesting, in reading Sekou Touré’s speeches
in African One-Party States, to see how much of its vocabulary he retains.
In examining the obstacles to Pan-African union Professor McKay surely
. makes the legacy of colonialism bulk unduly large. “ Artificial barriers” is
another of the d)::prcssing clichés; it is used l?x'erc as if it implied that African
units larger than the present ex-colonial states had been broken up by the
European Powers. Certainly the fact that a number of different European
languages are spoken is an obstacle to Pan-African communication, but how
much communication would there be without any European languages?
Would there be no economic rivalries—if it comes to that, could there have
been economic policies deserving the name—without the colonial era? When
Professor McKay allows, almost on his last page, that colonialism was * the
galvanising force which awakened Africans to their opportunities ”, it is
reasonable to ask who created the opportunities.
Lucy Marr.

Sociar ContrOL IN AN African Sociery. By P. H. Guiriver. [Rout-
ledge & Kegan Payl. xiv and 306 pp. 35s.]

This book is the first to describe from direct observation the operation of an
African society where political functions are distributed through the adule
male population on the basis of age. The 63,000 Arusha, living at a density
of 1,000 to the square mile, are unified by the fact that the formal entry of
batches of men into social adulthood with its military duties, and their Kater
formal assaﬁc from warriorhood to elderhood, are marked by ceremonies in
‘\:Vhlcl.l the whole tribe participate. The significant unit in everyday life is the
parish ”, a local group with a population of under 5,000. Each parish has
its own assembly in which the junior division of the elders play the dominant
part. Decisions are taken by this body as a whole, no individual having even
the authority of a chairman (until colonial rulers designated such a person),
but there are always some “notables” whose personality gives them special
influence.
. Another source of influence comes from special status in the agnatic
lineages into which the Arusha are divided. Eacgclineagc has a “ counsellor
formally chosen and installed, not the senior member, but one who is mature
and still physically active, of the same “junior elder™ status as the members
of the parish assemblies. There are about a hundred of these. Their function
is to mediate in disputes within the lineage and to witness and remember
Important transactions of its members. But they may also be called in as
neutrals to help in the settlement of disputes in other lineages than their own.
_To this egalitarian srstem, in which no office carrying a right to command
exists, a system of local administration was added under colonial rule. The
Germans divided the Arusha into two chiefdoms, and these were maintained
under the British administration until 1948, when they were combined under
one chief chosen by a newly created tribal council. Under him were twenty-
cight headmen selected by the parish assemblies. As has been observed so
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often, the chief, who was fairly closely suFerviscd by the District Commis-
sioner, sought to implement government policy and was popularly thought of
as the tool of the central government, while the headmen, to whom their
standing in the community mattered more, avoided responsibility as far as
they could. ' .

Dr. Gulliver shows how an individual with a claim may choose the way of
dealing with it that scems likely to be the most advantageous—appeal to the
headman, to the parish assembly, to a lineage “moot ", or to a government-
appointed magistrate. These last are educated Arusha, who are not required
to have any technical qualification beyond literacy. They do not, as their
creators would, see their courts as a superior institution destined to re lace
the traditional modes of settlement, and they often refer disputants to these,
or hear them privately out of court, where the procedure of bargaining and
compromise can be followed. o )

The working of this political system, with its mixture of old and new, is
described in admirable detail. One’s only regret is that such a densely packed

book is not more fully indexed.
Lucy Mair.

Tue Rise oF Democracy IN Pre-Revorurionary Russia. Political and
Social Institutions Under the Last Three Czars. By JacoB WaLKIN.
[ Thames and Hudson. viii and 320 pp. 42s.]

It is only in very recent years that the history of the Russian revolutions and
of the rise of the Soviet state has become emancipated from the aura of
mythology with which its first historians surrounded it. Under the influence
of the image projected by Soviet historians, Lenin’s revolution has been
ortrayed as a violent but quite inevitable reaction against the police state for
which destruction was the only cure. Alternatively, it has been seen through
the eyes of Marxist theory as the pure product of a novel view of soc1'et¥',
desirable or regrettable according to one’s point of view, but at all events little
subject to the ordinary rules of political experience and calling for analysis of
an entirely new order. It was not to be expected, once the first emotional
impact was spent, that this.somewhat primitive view should survive un-
challenged. And, to be sure, of late there has been a healthier trend towards
an attempt to see the revolutions of 1917 as a stage in a long period of
historical development, not necessarily either final or unique, and closely
related to the particular society in which they occurred. , But much of the
study of society and institutions in post ~ 2form Russia, from 1861 until 1917—
the period covered by this book—is only available to those who can read
Russian. There are, it is true, some excellent general histories of modern
Russia available to the English reader, and there is the late Professor Leonto-
witsch’s masterly history of liberalism in Russia available to those who know
German, but most regrettably not yet available in an English translation
(Mr. Walkin is apparently unfamiliar with this work—which is the one
serious gap in his sources). Those, therefore, who wish to pursue a serious
stud o% the Soviet régime, without a- knowledge of Russian, are. heavily
indebted to Mr. Walkin. He has filled a real gap in the literature, and he
has done it with a balance, scholarship, and lucidity which make his book a

pleasure to read.
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His broad theme is the study of society and institutions in pre-revolutionary
Russia after Alexander II had initiated his great era of reforms with the
emancipation of the serfs in 1861. Mr. Walkin provides a wealth of well-
documented detail for the specialist student of Russian government. But he
also raises a number of vital and important questions for those whose interest
lies more broadly in the general field of the nature of autocratic and
totalitarian government. I will select only three of these broader issues by
way of illustration. First, it is frequently asserted that what has happened
since 1917 in Russia is that one autocratic government almost inevitably
replaced another autocratic government in a country which for centuries had
known nothing else. Although there is an element of obvious truth in this,
it is far from the whole truth. For a great gulf separates the constitutional
régime of post-1906 Russia from the Soviet régime. Constitutional Russia
was, of course, subject to a large measure of administrative interference, but
is was also far removed from the ‘pseudo-constitutionalism” which Max
Weber denounced. The limited free institutions of pre-revolutionary Russia
were real, however much hampered and restricted—the local government
bodies, the voluntary associations, the co-operatives, even the Duma in many
respects. Their very existence within an autocracy spelt the eventual doom of
that autocracy. The bolsheviks never made that mistake. They really did
create, and have succeeded so far in maintaining, a system in which all
institutions are controlled, manipulated, and fake. Hence the great strength
of the régime.

Secondly, why did democratic development ultimately fail in Russia? Mr.
Walkin’s analysis offers many explanations, but one is of paramount im-
portance: the failure of *state” and *society * to coalesce. To the very end
the liberal elements in socicty remained hostile to and alienated from the
state, with which they could never bring themselves for long to co-operate.
No doubt the problem whether this was more the fault of the liberals or of
the emperor and his ministers will be debated by historians for generations.
Lastly, why did the old régime collapse, suddenly, almost by its own inertia,
with little more directed activity by the revolutionaries than some skilful
manipulation of the army and of the crowds? Here, perhaps, is the key
?uestion, of great relevance to our times. I think the answer in simplified
orm is that the last emperor was neither one thing nor the other—neither
an Alexander II nor a Stalin. He was at heart opposed to the limitations on
his traditional autocracy which he had been reluctantly compelled to. concede.
He was therefore unwilling to allow the adaptation of an outmoded and
xpcfﬁcient governraent to the conditions of a society in which industrialisa-
tion and modernisation were making considerable strides. Yet, for the
alternative to adaptation—ruthless, terroristic, totalitarian suppression of all
criticism and opposition—he had neither the stomach nor, be it said in
fairness, the amoralism of 2 Stalin. It looks very much as if one or other of
these alternatives—adaptation or Stalinism—is in similar circumstances un-
avoidable. Something of the nature of this choice of alternatives seems to
lie before Mr, Khrushchev today.

LroNarRD ScHarIro.
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Istam anp THE WEst. By P. K. Hirr.  [4nwil No. 63. 192 pp. 12s.]
WorLp Communism. By S. Hook. [Anvil No. 62. 192 pp. 12s.]

Tue Ipea oF Raciauism. By L. L. Snvper.  [Anoil No. 66. 192 pp.
12s.] :

Ipeas v Conrricr. TuHE Porrticar Taeories oF THE CONTEMPORARY
Wortp. By E. M. Burns. [Methuen. xiv and 587 pp. Index.

30s.]

Turee of these books are Anvil Paperbacks, an admirable series of short
histories or studies of the social sciences. They devote half their space to
important documents or illustrations of points made in the text, and preface
them by a long but clear historical commentary. They are welcome not only
for their brevity and clarity but because theK make “available extracts from
source-materials that are often imaginativclz chosen and by no means conven-
tional. Designed for the American market, they have hit on a splendid
formula: they reverse the trend in the United States to textbooks .of awesome
size and weight; they make available a range of extracts for quick readmg;
they are cheap; and ‘they are the work of editor-writers who are not afrgid
in their long introductory essays to look at their subjects with freshness, and
to offer an overall view. In the hands of intelligent students they will be
useful; benzedrine and an Anvil paperback will soon become the University
diet from Easter onwards.

All three of these titles are valuable. An historian finds himself most at
home with Professor Hitti, doyen of American historians of the Near East.
His selection of extracts is exciting, from the Surahs of the Koran to a
ninth-century Syrian Chronicle, from fables to poetry, from the first scientific
description of smallpox (written by Al-Razi in the tenth century) to the
accounts of a barbarous West as it appears in eleventh- and twelfth-century
Arabic writing. Professor Hitti’s essay is imaginatively done: Islam is
described partly as religion, partly as state, partly as culture; and the contact
of Islam and Christianity is presented in terms of * The East Goes West "—
the advance of Islam in the seventh to tenth centuries—and of ““The West
Goes East”, from the crusades to the mandates. This is an admirable, lucid,
and straightforward study.

Sidney Hook’s study of communism is more difficult, more adventurous,
and less ‘successful. He knits the extracts very tightly intg the text, and tells
his story well by quotations from appropriate parts of the testament. The
material on American communism is presented with particular vigour. But
his vividness is too often achieved by a sacrifice of objectivity; his introduc-
tions too often become scornful, even hostile. To end with an emphasis on
espionage is to play to an American gallery. He gives less than two pages to
Khrushchev in a book of 255 pages and he uses them only to show that
between 1937 and 1961 Khrushchav changed his views of Stalin. He intro-
duces this section by a laconic entry—* The following quotations present in
brief but striking form the essence of a political biography. Further comment
is unnecessary.” There is much more to Khrushchev than this in a study
entitled World Communism. Of course Khrushchev changed his views on
Stalin. But in twenty-four years, one recalls, so did Professor Hook.
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Louis Snyder’s study of Racialism is gloomy reading. It is hard to believe
that the ideas.discussed here have ‘been so widely held in this supposedly
enlightened century. It is no bad discipline to be reminded of the extent to
which early anthropologists pinned their faith to the notion of a cephalic
index and held it to be a guidé to something-or-other. Professor Snyder is,
of course, enlightened; but it is perhaps a danger in this series that by
selecting the right or the wrong extract an editor can establish a trend and
docket a name into a category a shade too smoothly. It seems hardly fair to
A. ]. Balfour, for instance, to see him as proudly Anglo-Saxon when he was
so much more, and patently unfair to Theedore Roosevelt to present him as a
critic of Houston Stewart Chamberlain .when he was in fact much more an
admirer and disciple. One lays the book down with a despairing thought:
why did quite so many Anglo-Saxons and especially so many Germans think
this way? The question remains unanswered, despite the range and excellence
of the quotations.

] Whatever these caveats, the Anvil handbooks are useful. Professor Burns
of Rutgers in his Ideas in Conflict has compiled a handbook of twentieth-
century political thought to outdo all handbooks, described by its publishers
as “a book of vital interest.” He reduces the writings of the last sixty years
to four groups: liberal and democratic theories; collectivism; conservatism;
and world conflict and world order. The categories are broad enough to
serve, but not every victim is made for easy branding. One meets Laski,
properly, as a pluralist, in company with Gierke, Maitland, and J. N. Figgis;
a litde later he appears, equally properly, in the section * Collectivism . The
formula is all a Tittlc too easy, too contrived. Does a political theorist think
quite so logically, following his school? To summarise each thinker’s main
thoughts in two pages, however concisely it may be done, is to do small
service to political ideas: Laski, one notes, does better than Shaw; Sartre does
almost as well; Oakeshott does best of all—he is not here: presumably
incapable of being reduced to the ruthlessness of two pages—or to clarity at
all? All the rest seem to be here, tightly rationed: Santayana and Toynbee,
Hitler and Haushofer, Eliot and élitism, Keynes and Kierkegaard. We
proceed from Mahan and T. Roosevelt to Nasser and Nkrumah in sixteen
pages. Professor Burns concludes at page 543—not perhaps unnaturally—with
a section entitled “The Challenge to Political Theory”: the challenge of
thinkers who are critical of political thought. Among them is a Professor
Oppenheimer of Stanford whose interest * is not primarily in developing new
theories but in devising criteria for testing the validity of theories a%rcady
formulated. He cunsiders it extremely important that political theories should
not be assumed to have equal value . . . ”. Only those capable of meeting
rigorous mathematical tests should, it seems, be taken seriously. The last name
listed is Norbert Wiener. No doubt some enterprising graduate is already
cngagggson' Laski by computer or the cybernetics of Fascism. In such safe

: “gbjectivity we come to harbour. But on the voyage we have
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