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INTRODUCTION

Historically the Unlon of Soviet Socialist Republics, much
Zs other nations, has considered international organizations,
Fuch as the League of Nations and the United Nations, as a tool
Leo promote its national interests. Yet the exact motivation ot
‘ithe Soviet government and its representatives' action in
?ilnternational relations have remained an issue of dispute among
;observing parties. In 1954, Trygve Lie wrote, "Even after seven
T:years as Secretary-General, ‘I cannot pretend to speak with
7fassurance as to how the Soviet mind is made up.'";-l

During the negotiations on the United Nations Organization
riat Dumbarton Oaks in September of 1944, and at the San Francisco
‘fConterence that followed, the organizers created the specialized
Sagencles. The role of these agencies in the world Organization
Eiwas to be one of "co-ordination and co-operation, rather than

yVOne of centralization and dlrectlon."z

They were designed to
;iald in the peace-keeping function of the Organization through

“?social, cultural and economic assistance. The Economic and
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Social Council was to be the administrative body in charge of

pverseeing these agencies by making agreements with them on

| ;olicy, considering reports from each agency, as well as

Mreviewing thelr budgets.

| By focusing on the Soviet Union's participation in the

L;fnited Nations speclalized agencies, the question ot political

A'%otlves, perceived national interests and maneuvering in these

‘:Lgencles during the Cold War years of 1954 to 1962 can be

?;nalyzed, both from the Soviets' point of view as well as on an
ilnternatlonal level. The three agencles to be examined are the

fiWorld Health Organization (WHO), the United Nations Educational,

Scientific and Cultural Organization (UNESCO) and the

N International Labour Organization (ILO).:. These agencies are
b
|

:representative of the general pattern of the USSR's involvement
\1n the United Nations during a period of international tension
;;and conflict.

J Soviet policy in the United Nations changed drastically

" from the time of its creation to the Cold War era. The three
:"non-political" agencies became, and still are today, major
I?arenas of conflict between the East (communism) and the West
”i(capltalisn). Yet each of these specialized agencies had its
fiown unique evolution and goals. By investigating the WHO,
;UNESCO and ILO, a more focused perspective on the Soviet Union's
1£partlcipation in the United Nations can be presented, and some

[ conclusions on the general pattern of the USSR's foreign policy

‘itron 1954 to 1962 can be appraised.
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The background of the Soviet Unlon's participation in
fnternatiohal organization can be traced back not only to its
;evelopment as a soclalist state atter the Bolshevik Revolution
}ut also to its origins as an autocratic regime under the
?sarist government. A brief overview of certain historical
gvents must be considered in order to understand the actions and
3otlvatlons of the Soviet government in {ts participation in
1nternational organization. The Revolution of 1917, the role of
;the Third International (Comintern), particlpation in the League
?of Nations, the effects of World War Two, and finally the
fcreation of the United Nations Organization must be addressed in
iorder to analyze the position of the Soviet government
?concerning the United Nations and its speciallzed agencles.

The outcome of the Bolshevik Revolution of November 1917
‘was crucial in the future policies of Soviet Russia in the area
;of international organization. The participation of the tsarist
i government in World War One is considered a major factor in the
Tsuccess of the revolutionary forces of March 1917. The reaction
' of the new Soviet government was to withdraw from established
linternational intervention and participation, which it viewed as
Tbelng a major cause of oppression and suffering in their

' society. "The conception of foreign policy as a special form of
gactlvity with rules and principles of its own was at the outset
" totally alien to Bolshevik thinking," stated noted Soviet

3

historian E. H. Carr. The new government, therefore, rejected

previous forms of official international relations and sought

——-—-ﬂt‘-’:ﬂ. e



;hat is, world revolution.

The new Soviet government did utilize international
krganlzation, but it was one of its own creation. The Communist
International, or Comintern, was an international organization
;f communist parties whose purpose was to "foment revolution
abroad."? According to Carr, the strength of the Bolshevik

government rested in its ability to utilize propaganda to make

i

up for what it lacked in the ordinary realm of international

‘maneuvering, namely military and economic power. "Soviet Russia

i

%was the first national unit to preach an international doctrine
!

9

;and to maintain an effective world-propaganda organlzation."s
;The Comintern was a splinter of the Second International, an
I
".‘

‘organization that split on the issue of nationalism during the
" First World War. Lenin rejected both the concepts of national

_ldefense and pacifism; he maintained that the war should be

=

‘transformed into a international class war. The Comintern,
-Ethrough its twenty-one points for admission "required all
%partles to model their structure on disciplined lines in

conformity with the Soviet pattern and to expel moderate

h
|
I
I

isoclallsts and pacifists.”

By 1921 the Soviet government realized the need for a more

pragmatic approach to gain support of the working classes

outside of the Soviet model. It began to speak in terms ot
"United Fronts"” and "transitional demands." Policles of the
Comintern shifted along with Soviet internal politics. In 1923
there was a movenent'away trom the decentralization of 1919-

1923, and by 1928 Stalin had abandoned his policy of "socialism
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in one country” to a familiar stand of supporting "world
iev01“t1°“"- Yet by the seventh congress of 1936, revolutionary
;ervor declined in ordered to gain allies against Germany. The
;omlntern now joined in with more moderate groups in "Popular
Fronts" against fascism. According to E. H. Carr, "The removal
of world revolution from the centre of the stage to the wings
}ermanently affected the status of Comintern, though the
t>@onsequences of the shitt were perhaps not nBbilaedEtnethe

‘enthusiasm of the congress".G

The events leading to the creation of the League of Nations
‘?ln 1919 were viewed by the Soviet Union with apprehension and
 ;d1strust. It considered the League to be an anti-communist
w?organizatlon aimed at destroying the newly born Soviet state.
';As such, the League was denounced by the First Congress of
V;Comlntern. The Allied intervention in Russia in 1918-20, the
T{Bolshevik theory of capitalism, and the assumption that
hgsoclallst nations would solve international problems by thelir

" very existence were some of the motivating factors for the
s;USSR's rejection of the League.

However, as the Soviets' views on the international climate
| changed in the early 1920's, the USSR realized that it might
; ‘ut11lze the services of the League of Nations in efftorts to

t 'promote communist ideology. Later it saw the League as an

%, opportunity to organize opposition to the aggression of Nazi

| Germany. On September 18, 1933 the Soviet Unlon Jjoined the

League of Nations and became an active participant. Its

participation, though, proved short lived. On December 14, 1939



Egalnst Finland. While the USSR had had a taste of

1 ;artlclpation In International organization with the
;imperlalist West" 1t should not be overrated in the general

| }ontext of Its participation and cooperation with the capitalist
Ppowers. The threat of invasion helped motivate the Soviets to
Edopt a more pragmatic stand toward the League, yet when its

‘ Leneflts no longer outweighed the ideological sacrifices, the
jSSR did not regret having to leave the Organizatlion.

Owing to 1ts position as an Allled Power at the end of the
iecond World War, the Soviet Union actively participated in the
‘creation and organization of the United Nations in 1945. A
sense of international cooperation, however much in the
fframework of the reality of give-and-take to ward off the
Egreater evil of Nazl Germany, prevailed after World War Two. A
?typlcal Western observation of the situation was that Franklin
fD. Roosevelt "believed he could obtain Stalin's postwar
icooperatlon by meeting legitimate Russian security needs,
ﬁ;provlded the Soviet Union had given up its attempts to force

| tconmunlsm on the rest of the world.“7 The USSR's main concern
" in the implementation of the international organization was to
" confine it strictly to security issues, namely, malntaining
waorld peace, and prevent it from encountering problems of

" political ideology. At Dumbarton Oaks in September 1944, Soviet
Ambassador Gromyko protested the inclusion of economic and

? . social issues in the new world organlzatlon.8 The Soviet
delegates recalled the failure of the League of Nations to

maintain world peace, and attributed it to the fact that 77% of

e e
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fhe Issues the League dealt with did not concern international
?ecurity.9 Even though the USSR vehemently objected to the
?ncluslon of social and economic agenda items, it, in'the end,
ieached a political compromise with the United States. The USSR
;ecelved separate votes for its "autonomous” republics
;Byelorusslan Soviet Socialist Republic and Ukrainian Soviet
5oclalist Republic), and the US pushed through the establishment
St the Economic and Social Council (ECOSOC) in the United

INat ions.

Although it participated briefly in economic and social
ﬂrganizatlons in the League of Nations, the Soviet Union's
Iyoremost concern was international peace and security. Both the
US and the USSR agreed that social and economic conditions

aused war. Nevertheless the Soviets did not feel that war
flould be prevented through these specialized organizations,
Fhence they generally objected to their inclusion in the United
‘tNations Charter.

After the creation (or re-creation) of these specialized
“agencies, the Soviet Union began harboring grave doubts about
 participation. In 1945, it flatly refused to join some of the
'Iagencles, often because they were viewed as blatantly anti-
Soviet. Two such agencies were the International Refugee
Organization (IRO) and the Food and Agriculture Organization
(FAO). The USSR did join other agencies at the commencement of
the United Nations, yet it withdrew from them later because it
considered them "useless".lo In his inquiries into Soviet

lmotives and objectives, Alexander Dallin concluded that "by 1950-




agenclies as enemy tools of the Cold War".11

After the death of Joseph Stalin in 19563 the Soviet
%overnment began to reappraise the advantages of these
| ;rganizations for foreign policy objectives. The year 1954 was
turning point for the USSR, and just as importantly the
.7apeclalized agencies, which the Soviet Union and its bloc
iucountrles began to rejoin slowly.
The debate over the USSR's participation in the WHO, UNESCO
iand ILO can also be divided into three separate but equally
;lmportant lssues. The first problem to arise was the
Eideologlcal conflict between the communist and capitalist
{;systems and the Cold War policies of the post-World War II era.
iThe criticism the USSR expressed regarding these agencies
;gbetween 1945 and 1953 was based on a power conflict with the
‘{US, The Soviet Union saw the agencles as puppets used by the
§West to promote capitalist ideals. lThe votes in the agencles by
éthe pro-capitalist nations greatly outnumbered those of the
‘ ;Soviet bloc. These economic and social agencies provided a
ébattleground for the USSR and the US since their birth in the
B United Nations. It was not until 1954 that the Soviet Union
Eﬁ stopped concentrating its energy on attacking these institutlons
B and began using them as a tool not only to condemn thé West but
to promote its own international security.

The second issue to be explored is the assertion that the
Soviet Union used these agencies (particularly UNESCO) after

1954, as a means of promoting world communism. With the United



ﬁations debate on decolonization came the opportunity to woo

ihlrd-WorId nations. By providing leadership in the social and
;conomic organizations, the USSR gained support and friendly
;otes within the agencies and the General Assembly. In looking
t the Soviet Union's participation in the WHO, UNESCO and ILO,
Je can see how its foreign policy goals evolved atter 1954. Yet
énother side to this question is one of humanitarianism and the
intentlons of the Soviet leaders. Were they out only to acquire
the Third-World vote, or did they actually want to promote
}ducatlon and science, end world hunger and disease, and create
ﬂetter conditions for workers?

' Finally, the third issue to be examined is the Soviet

Union's motivations in regard to its involvement in the

fcolncidence? Were there benefits to the USSR through the social
;and economic organizations? Did the USSR make gains in
ftechnology and information from the West? Did the attempt to
?negotiate international cooperation add legitimacy to a

‘government that was realigning its foreign policy?
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CHAPTER ONE

The Origins of the World Health Organization, the Educational,
Scientific and Cultural Organization

and the International Labour Organization

The first attempt to reach an international agreement on
i the issue of public health came in 1851. The first
 Internatlona1 Sanitary Conference was held in Paris and attended
by Russia and eleven other European states. Each nation was
trepresented by one diplomat and one physician. "At that time
| few people had any notion of what is now called public health,
preventative medicine was scarcely dreamed of and the principle
| 0f the responsibility of governments for the health of their
| peoples would have been considered impracticable,” stated Fraser
%fBrocklngton on the origins of world health organl'zations.1 With
| the improvement of international transport came growing
possibilities for the transmission of such diseases as cholera,
plague and yellow fever. Quarantine was the issue to be
addressed, however, and twelve natlions were not enough to make
any major breakthrough. Atfter procedural troubles, the first
International Sanitary Conference was declared closed in 1852.2
Those who wished to promote world health were not
:;discouraged, and eleven more international sanitary conferences

| were to follow between the years 1852 and 1907. At one

: conference, held in Rome in 1907, the first bona fide
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‘ énternational health organization was born.> The International
?ureau of Public Hygiene (IBPH) was established to "disseminate
:;o Member States information of general public-health interest,
}“d: especially, that relating to communicable diseases...and
f;easures to combat them."4 The policies of the bureau often

failed to achieve international health legislation; it did

provide, however, an information service. The Soviet Union
f{ound this approach to international health issues acceptable to

'its foreign policy goals, and joined the International Bureau of

1

:Publlc Hyglene in 1928,
L' What little power the Bureau was able to éxerclse in the
;area of health legislation was defused by the creation of a new
:lnternational health organization atter the First World War, the:
iHealth Organization of the League of Nations (HOLN).  The Soviet
;Unlon viewed the League's health organization with the same
ﬁdistrust it had for the League of Nations itself. According to
?Sovlet commentators, the "Health Organization of the League of
iNatlons incorporated in itself all the deficlencies which"
icharacterlzed the League of Nations as a whole."® The Soviet
égovernnent considered the HOLN as a political instrument of the
ilarge "imperialist powers".

During the Second World War the HOLN and its objectives
iwere considered secondary in a time of great conflict, and the
;organizatlon was allowed to deteriorate. The outcome of World
War II, nevertheless, caused an even greater need for a world

ﬁhealth agency to assist with problems of disease, malnutrition

iand mass evacuation and relocation of peoples.6 The question of
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fthis new organizatlion was addressed by representatives at the
fnlted Nations Conference in San Francisco in 1945.
Many experts see the United Nations World Health

ﬁOrganlzation as a continuation of the HOLN. Robert Berkov, in

The regional aspects of International health work
had, however, an earlier origin, as has been indicated, in
the first cooperative eftorts toward international acting
in preventing the spread of disease from one region to
another. And It was the Institutionalization of these
efforts which confronted the WHO, at its very
beginning...with the practical necessity to make
adnlnlstratlv; arrangements for the continuation of such
institutions.

The structural differences between the HOLN and the WHO,
however, were great enough for the USSR to Jjoln the World

| Health Organization at its conception in 1946. According to

| one observer, "the new Organization did not inherit the
traditional hatred which the Soviet Union had toward the League
gof Nations and toward all subsequent organizations that drew
iheavlly upon the legacy of the League of Natlons."8

: The participation of the Soviet Union in the WHO was short-
%lived. In early 1949 the USSR, along with its autonomous
grepublics, notified the Director-General of the WHO that they
;were dissatisfied with the work of the agency and no longer
fconsldered themselves members of the organization. There was a

iproblem with the withdrawal petition, however, because

Qconstitutlonally there were no provisions for recalling
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;;organizatlon," states one report, "resulted in the accumulation

ot arrears of contributions which had been considered in
iconnection with resumption of actlive menbershlp."9
”;Technlcally, the USSR was still a member nation of the WHO from
%1949 to 1957 nevertheless its complete lack of participation
czgave it non-member status.

Nonparticipation in the WHO programs was "Justified on the
10

(" grounds of internatlional sovereignty.” The official reasons

' for the Soviet Union's withdrawal from the organization were
:Tthat it was too expensive and the administrative areas were too
‘;bureaucratic to accomplish any real objectives. The Soviet
i Union also felt that the Western powers dominated the
!organizatlon and its questionnaires on public health were
‘ispylng in nature.11 The criticisms of the WHO were generally
;;mllder and less condemnatory than those with which the USSR
;barraged the other specialized agencies. The Soviet Union had

‘;stated its desire to withdraw from the WHO and chose not to

| participate actively from 1949 until its re-entry in 1957.

The United Nations Educational, Sclentific and Cultural
Organization had a much broader origin than the World Health

' Organization. Although the organization is considered an
outgrowth of the British Conference of Allied Ministers ot
Education in the early 1940's, its roots can be traced back to
international intellectual congresses and organizations of the
' late nineteenth century. These were private in nature, had
little or no connections with national governments, and

included the Internatlional Congress of Anthropology and Pre-
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