
T his volum e surveys th e  history o f U n ited  States foreign relations from  19 В  to 
1945, covering th e  presidencies o f W oodrow W ilson, W arren H ard in g , Calvin 
C oolidge, H erb ert Hoover, and Franklin  D. Roosevelt. Professor Iriye first provides 
an overview o f  th e  in ternational system  as it  evolved th rough  th e  seventeenth , 
e ig h teen th , and n ineteen th  centuries and cam e to  be dom inated  by the European 
n ation-states . T h is introduces his them atic  fram ew ork of A m erica's ''g lobaliza tion ," 
for th e  firs t h a lf  o f  th e  tw en tie th  century  saw th e  U n ited  States supp lan t Europe as 
th e  w orld 's leader, not ju st in term s of m ilita ry  force b u t also in econom ic and 
cu ltu ra l influence.

Iriye discusses A m erica's sh ift from  neu tra lity  to  eventual involvem ent in W orld 
W ar I. A m ericans believed th a t dom estic  stab ility  and global econom ic develop
m en t and interdependence were in terchangeable propositions, all c o n tr ib u tin g  to 
peace a t hom e and abroad. Ironically, it  was th is certa in ty  th a t first involved the 
U n ited  States in th e  European war. Iriye explains how  A m erica's con tin u in g  com 
m ercial involvem ent w ith  Europe com plicated  U .S . neu tra lity  b u t  also sped the 
em ergence o f  th e  U nited  States as the w orld’s leading econom ic power. A m erica 
becam e a c red ito r nation  v irtua lly  o vern igh t, and th is econom ic heft, as m uch  as the 
m oral suasion o f  W ilson ian ism , gave th e  U n ited  States a new o p p o rtu n ity  to  shape 
th e  European p o litica l order.

Iriye describes th e  A m erican response to  th e  Bolshevik R evolution, w hich  p re 
sented an ideological challenge to  the new Am erican hegem ony. H e shows how the 
Versailles T reaty fulfilled som e o f  the W ilsonian  aim s, such as th e  creation  o f  new 
states on the basis o f  e thn ic  nationalism , w hile betraying th e  sp ir it o f  the peace by 
im posing  pu n itiv e  reparations and a pronouncem ent o f  w ar g u ilt  on defeated G er
many.

T h e  penetra tion  o f  world m arkets by A m erican goods as w ell as cap ital and 
technology provided th e  econom ic foundation  for th e  postw ar in ternational order. 
Iriye te lls  th e  story  o f the econom ic boom  o f  th e  new peace and describes the 
cu ltu ral and in tellectual in ternationalism  th a t th e  w orldw ide peace m ovem ent 
inspired . In te re lite  exchanges, accom panied by th e  extensive spread abroad of 
A m erican goods and popular cu ltu re , helped develop a g lobal cu ltu ral o rder w ith  a 
d istin c tly  A m erican character.

C u ltu ra l in ternationalism  could no t p revent th e  terrify ing  collapse o f  in terna
tional o rder in th e  1930s under the onslaught o f  a w orldw ide econom ic depression. 
T h is period saw th e  rise o f fascism and national socialism , and th e  atrocities o f th e  
concen tration  cam ps. W orld W ar II was far m ore g lobal in scope than  W orld W ar I, 
b u t only  the U n ited  States was involved in all theaters o f  the war: in th e  A tlan tic  as 
well as th e  Pacific, in N o rth  Africa as well as Southeast Asia, and in the M iddle East 
as w ell as South A m erica. In th is sense, W orld W ar II is the cu lm in a tin g  p o in t in 
th e  story  o f  th e  steady g lobalization  o f  th e  U n ited  States. It was to  be th e  nation's 
task  to  help  shape a m ore stable world o rder th a t w ould be at once tru e  to  the 
Am erican trad itional values and responsive to  the new challenges o f  the tw en tie th  
century. T h ro u g h o u t Iriye's survey o f  g lobal developm ents, he discusses A m erica's 
position  and  role as an em erg ing  w orld power.
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General Editor's Introduction

M y goal for the  C am bridge H isto ry  o f A m erican Foreign Relations 
was to  m ake the  finest scholarship and the  best w ritin g  in  the 
h istorical profession available to  the  general reader. I had no ideolog
ical o r m ethodological agenda. I w anted  som e o f A m erica's leading 
stu d en ts  o f  d ip lom atic  history, regardless of approach, to  join me 
and was d e ligh ted  to  have my inv ita tions accepted by th e  firs t three 
to  w hom  I tu rned . W h en  I conceived o f the pro ject nearly ten  years 
ago, I had no idea th a t the  C old W ar w ould  suddenly  end , th a t these 
volum es w ould  conclude w ith  a final epoch as well defined as the 
first th ree . T he collapse o f the Soviet em p ire , ju st as I finished 
w ritin g  Volume IV, astonished m e b u t allow ed for a sense o f  com ple
tio n  these volum es w ould have lacked under any o th er c ircum 
stances.

T h e  first volum e has been w ritten  by Bradford Perkins, th e  p re
em inen t h isto rian  o f late e igh teen th - and early n ine teen th -cen tu ry  
A m erican d ip lom acy and doyen o f cu rren tly  active d ip lom atic  h isto 
rians. Perkins sees foreign policy in the  young R epublic as a p roduct 
o f  m aterial in terests , cu ltu re , and  the  p rism  o f  national values. H e 
describes an A m erican p a tte rn  o f behavior th a t existed before there 
was an  A m erica and dem onstrates how it was shaped by the  experi
ence o f the  R evolution and the  early days o f the  R epublic . In  his 
discussion o f the  C o n stitu tio n  and  foreign affairs, he spins a thread 
th a t can be pu lled  th ro u g h  the  rem ain ing  volum es: the  persisten t 
effort o f p residen ts, beg inn ing  w ith  W ashington , to  do m in a te  po li
cy, contrary  to  the  in te n t o f the  p artic ipan ts in the  C onstitu tional 
C onvention.

T h e  inescapable them e o f  Perkins's volum e is presaged in  its tit le , 
th e  ideological co m m itm en t to  republican values and th e  de te rm in a
tion  to  carry those values across the  N o rth  A m erican co n tin en t and 
to  o b lite ra te  all obstacles, hum an as well as geological. H e sees the
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A m erican em pire  arising o u t o f lu st for land and resources rather 
than  for dom inion  over o ther peoples. B u t it was dom in ion  over 
o thers -  native A m ericans, M exicans, and especially A frican A m eri
cans -  th a t led to  th e  last episode he discusses, the  Civil W ar and its 
diplom acy. T his is a m agnificen t survey o f the  years in  w hich the 
U n ited  States em erged as a nation  and created the  foundations for 
w orld pow er th a t w ould com e in the closing years o f th e  n ine teen th  
century.

W alter LaFeber, au tho r o f th e  second volum e, is one o f the  m ost 
h igh ly  respected o f the  so-called W isconsin School o f d ip lom atic  
h istorians, m en and w om en w ho stud ied  w ith  Fred H arvey H ar
r in g to n  and W illiam  A pplem an W illiam s and th e ir  s tu d e n ts , and 
w ere identified  as "N ew  Left" w hen they bu rst on the  scene in the 
1960s. LaFeber’s volum e covers the  last th ird  o f  th e  n ine teen th  
cen tu ry  and extends in to  the tw en tie th , to  1913, th ro u g h  the  ad 
m in istra tion  o f W illiam  H ow ard Taft. H e discusses th e  lin k  betw een 
the  g ro w th  o f A m erican econom ic pow er and expansionism , add ing  
the  them e o f racism , especially as applied  to  native A m ericans and 
F ilipinos. M ost s tr ik in g  is his rejection o f the  idea o f an  A m erican 
quest for order. H e  argues th a t A m ericans sough t o p p o rtu n ities  for 
econom ic and m issionary activ ities abroad and th a t they  were u n 
daun ted  by the  d isrup tions they caused in o th e r nations. A revolu
tio n  in C hina or M exico was a sm all price to  pay for advantages 
accruing to  A m ericans, especially w hen the  local people paid it. H is 
o th e r inescapable them e is the use o f foreign affairs to  enhance 
presidential power.

T he th ird  volum e, w hich begins on the  eve of W orld  W ar I and 
carries the story th rough  W orld W ar II, is by A kira Iriye, past 
presiden t o f the  A m erican H istorical A ssociation and our genera
tio n ’s m ost innovative h isto rian  of in ternational relations. Japanese- 
born , educated in  A m erican universities, Iriye has been fascinated 
by the  cu ltu ra l conflicts and accom m odations th a t perm eate pow er 
po litics, particu larly  as th e  U nited  States has confronted  the  nations 
o f East Asia. Iriye opens his book w ith  a qu ick  sketch  o f  th e  in te rn a
tional system  as it  evolved and was dom inated  by Europe th ro u g h  
the  seventeen th , e ig h teen th , and n ine teen th  cen turies. H e analyzes
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W ilsonian ism  in w ar and peace and how  it was applied  in  A sia and 
Latin  A m erica. M ost s tr ik in g  is his discussion o f w hat he calls the 
“cu ltu ra l aspect” o f the  1920s. Iriye sees the era ab o u t w hich he 
w rites as c o n s titu tin g  the  “g lobaliz ing  o f  A m erica" -  an  age in 
w hich the  U n ited  States supp lan ted  Europe as the  w orld ’s leader and 
provided the  econom ic and cu ltu ra l resources to  define and  sustain 
th e  in te rnational order. H e notes the  aw akening o f non-W estern  
peoples and  the ir expectations o f A m erican support and insp ira tion . 
In  his conclusion he presages the troubles th a t w ould follow  from 
th e  A m ericanization  o f the  w orld.

M uch o f  my w ork , like Iriye’s, has focused on A m erican -E ast 
Asian relations. M y friend M ichael H u n t has placed m e in  the 
“realist" school o f d ip lom atic  h istorians. Influenced by association 
w ith  Perkins, LaFeber, Iriye, E rnest May, and younger friends such 
as Jo h n  Lewis G add is , M ichael H ogan , and M elvyn Leffler, I have 
stud ied  th e  dom estic  roots o f A m erican policy, the role o f ideas and 
a ttitu d e s  as well as econom ic concerns, the  role o f nongovernm ental 
o rganizations inc lud ing  m issionaries, and the  place o f a r t in  in te rna
tional relations. In  th e  final volum e o f the  series, America in  the Age 
o f Soviet Power, 1 9 4 5 -1 9 9 1 ,  I also rely heavily on w hat I have learned 
from  po litica l econom ists and  po litical scientists.

I beg in  the  book in  th e  closing m onths o f W orld  W ar II and  end  it 
w ith  the  disappearance o f the  Soviet U n ion  in  1991. I w rite  of the 
vision A m erican leaders had o f  a postw ar w orld order and  the  grow 
ing  sense th a t the  Soviet U n io n  posed a th rea t to  th a t vision. T he 
concept o f th e  “security  d ilem m a,"  th e  th rea t each side’s defensive 
actions seemed to  pose for the  o ther, loom s large in m y analysis o f 
th e  o rig ins o f the  C old W ar. I also em phasize the  im portance o f the 
tw o  politica l system s, th e  paradox o f the  pow erful sta te  and  weak 
governm en t in  th e  U n ited  States and the  secrecy and b ru ta lity  o f  the 
S talin ist regim e. T h ro u g h o u t the  vo lum e, I note the im portance of 
the  d is in teg ra tio n  o f prew ar colonial em pires, the  appearance of 
scores o f new ly independen t states in  A frica, Asia, and Latin  A m eri
ca, and th e  tu rm o il caused by A m erican and Soviet efforts to  force 
them  in to  an in te rnational system  designed in W ash ing ton  and 
Moscow. Finally, I trace the  reem ergence o f G erm any and  Japan  as
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m ajor powers, the  collapse o f the  Soviet U nion , and th e  d rift o f the 
U n ited  S tates, its course in  w orld affairs uncertain  in  th e  absence of 
an adversary.

T here are a num ber o f them es th a t can be followed th ro u g h  these 
four volum es, however differently  the au thors approach th e ir  su b 
jects. F irst, there was th e  relentless national p u rsu it o f  w ealth  and 
power, described so vividly by Perkins and  LaFeber. Iriye dem on
strates how A m ericans used th e ir  w ealth  and pow er w hen the  U n ited  
States em erged as the w orld ’s leader after W orld  W ar I. I discuss 
A m erica’s perform ance as hegem on in the  years im m ediate ly  follow
ing W orld W ar II , and its response to  perceived th rea ts  to  its d o m i
nance.

A second them e of critica l im portance is th e  s tru g g le  for contro l 
o f foreign policy. Each au th o r notes tension betw een the  president 
and Congress, as institu tionalized  by th e  C o n s titu tio n , and the 
efforts o f various presiden ts, from 1789 to  the  p resen t, to  c ircum 
vent constitu tional restra in ts on th e ir  powers. T he th rea t to  dem o
cratic governm ent is illustrated  readily by th e  N ixon -K issinger ob
sessions th a t led to  W atergate and Reagan’s Iran -C on tra  fiasco.

Finally, we are all concerned w ith  w hat co n stitu tes  A m erican 
iden tity  on the  w orld scene. Is there a peculiarly  A m erican foreign 
policy th a t sets the  U n ited  States off from the  rest o f the  w orld? We 
exam ine the  evolution  o f A m erican values and  m easure them  against 
the  nation’s behavior in in ternational affairs. A nd we w orry abou t 
the  im pact o f the  coun try ’s global activ ity  on its dom estic  order, 
fearful th a t Thom as Jefferson’s vision o f a v irtuous republic  has been 
fo rgo tten , boding  ill for A m ericans and for the  w orld  they are 
allegedly “bound to  lead."

W a r r e n  I .  C o h e n
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T h e story  o f  A m erican foreign relations d u rin g  the  tu rb u le n t years 
1 9 1 3 -4 5 , encom passing the tw o w orld wars, is sufficiently well 
know n to  th e  general reader th a t it  w ould m ake lit tle  sense to  w rite 
yet ano ther survey, ch ronicling  detailed  da ta  and accum ulating  epi
sodes. In  th is  volum e, I have tried  to  be m ore analytical in  order to  
h ig h lig h t the  ways in  w hich th e  U n ited  States steadily  becam e 
globalized , th a t is, involved in  security, econom ic, and cu ltu ral 
affairs in  all parts  o f the  w orld. T he phenom enon was by no means 
un id irectiona l, nor d id  it always b ring  abou t the  sam e results in 
in te rnational affairs. N evertheless, to  describe th e  evolu tion  of 
A m erican foreign relations d u rin g  these years w ith o u t try in g  to 
understand  how the  w orld was transform ed th rough  A m erican pow 
er, influence, and w ill w ould be to  trea t the sub ject in a vacuum . For 
th is  reason, I have decided to  include references to  o th e r countries to 
a  g rea ter ex ten t than  is usual in  a book o f th is k ind .

T he scholarly litera tu re  on in te rnational affairs and  A m erican for
e ign  relations d u rin g  th is  period is enorm ous, no t only in the 
U n ited  S tates b u t also elsew here. T he notes and th e  b ib liography  
indicate only a fraction o f  it. I am  pleased th a t scholars in  m any 
parts  o f th e  w orld are p roducing  im p o rtan t m onographs and essays 
free o f dogm atism  and  chauvinism . I am  indebted  to  th e ir  labor and 
encouraged by th e  grow ing  in ternationalization  o f the historical 
scholarship. T h a t, too , is an im portan t aspect o f the g lobalization  of 
A m erica.

W arren C ohen, w ho, to g e th er w ith  Frank Sm ith  o f  the  C am bridge 
U niversity  Press, took the  in itia tive  to  launch a four-volum e history 
o f U .S . foreign relations and inv ited  m e to  co n trib u te  th is  volum e, 
w en t over the  m anuscrip t w ith  m eticu lous care. To h im  and  to  the
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authors of the first tw o volum es o f th is  w ork (B radford Perkins and 
W alter LaFeber), w ho also read the d raft and gave m e valuable 
suggestions, I should  like to  express m y apprecia tion . In  the  final 
stages o f the book’s p repara tion , I was a beneficiary o f  the  careful 
reading of the  tex t by Robert D avid Johnson and B rian M acD onald , 
and o f the  w arm  and lively fam ily env ironm ent created by m y wife 
and tw o daughters.



1. The Age o f European Dom ination

The Rise o f the West

T he w orld on the eve o f the  G reat W ar was E uropean-dom inated . As 
we trace the h istory  o f A m erican foreign relations from  1913 to  
1945, it  is im portan t to  recall th a t th e  U n ited  States had com e in to  
existence and conducted  its external affairs in  a w orld system  in 
w hich European m ilita ry  pow er, econom ic pu rsu its , and cu ltu ra l 
ac tiv ities p redom inated . T h is had no t always been the case. Before 
th e  e ig h teen th  century, the  O tto m a n  Em pire in the M iddle East and 
th e  C hinese Em pire in East Asia had been equal contenders for 
pow er and  influence. In  fact, as the  European nation-states had 
fough t one another alm ost w ithou t in te rru p tio n  th ro u g h o u t the 
seventeenth  and e igh teen th  cen turies, a dispassionate observer 
m ig h t have pred ic ted  th a t those states w ould soon exhaust th e m 
selves and  th a t the  m ore unified  em pires o f the  M iddle East and East 
Asia -  collectively know n as “A sia," the  “O rie n t ,” or the  “East" -  
m ig h t in  the  long run  prove m uch m ore im portan t de term in an ts  o f 
w orld affairs.

As Paul Kennedy and o thers have argued , however, it was the  very 
d iv ided  nature o f European affairs th a t proved decisive in  the  ascen
dance o f  th e  region in the  in ternational co m m u n ity .1 Because the 
n ation -sta te  was in a v irtua lly  constan t sta te  o f war or o f w ar p re
paredness, it  had to  develop a centralized  adm in istra tive  struc tu re  
for m obilizing  arm ed forces and co llecting  taxes to  pay for them . 
T hese, w hich Jo h n  Brewer has term ed the “sinews o f pow er," were 
system atically  developed by the European m onarchies th ro u g h o u t 
the  seventeenth  century, and d u rin g  th e  follow ing cen tu ry  th e  s tru g 
g le  for pow er am ong the  nation-states cam e to  define the  basic

1 Paul Kennedy, The Rise and  Fall o f  the Great Powers (N ew  York, 1987).

1
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nature o f European in ternational re la tions.2 Concepts o f  "great pow
er,” "balance o f pow er,” and “reason of sta te” were developed as 
gu ides to  national policy, justify ing dom estic and external m easures 
for the  enhancem ent o f each s ta te ’s relative power.

Such com petitiveness, w hile fragm enting  Europe in to  con tend ing  
u n its , also had the  effect o f increasing the  reg ion’s overall pow er in 
relation to  the  m ore unified and thus less m ilita rily  o rien ted  em pires 
elsewhere. Because successful wars en tailed  effective stra teg ies and 
advanced m ilita ry  weaponry, it  is no t surp rising  th a t th e  European 
wars coincided w ith  vast developm ents in  science, technology, and 
strategy. By the  end o f the e igh teen th  century, E uropean arm ies and 
navies were equipped  w ith  arm s far m ore sophisticated  th a n  those in 
use in the M iddle East o r East Asia.

Such a situ a tio n  alone, however, w ould no t have ensured E u
ropean predom inance in  w orld affairs. T h e  p u rsu it o f  pow er, as 
W illiam  M cN eill has no ted , is u ltim ately  w asteful o f national re
sources.3 I f  the  rise to  pow er o f Spain, the  D u tch  repub lic , and 
France in the seventeenth and e ig h teen th  centuries had been a p ro d 
uct o f the ir respective m ilita ry  streng ths and successfully waged 
wars, these same phenom ena exhausted the ir resources and d iv ided 
national op in ion , thus underm in ing  dom estic u n ity  th a t was essen
tia l for the augm enta tion  o f power. T he sam e fate appeared to  visit 
G reat B rita in , a latecom er to  the European pow er scene, as it  fought 
the A m erican colonies du ring  the  1770s and the 1780s.

W h a t saved, and indeed perpe tuated , European predom inance 
were tw o additional factors, also m aking  th e ir  appearance d u rin g  the 
e igh teen th  century: the Industrial R evolution and th e  E n lig h ten 
m en t. T he tw o were connected in the  sense th a t m odern  rational 
th o u g h t, unfettered  by trad itional constra in ts , m ade possible the 
phenom enal g row th  o f p roductiv ity , tu rn in g  first B rita in  and then  
o ther countries in to  the w orkshops o f the  w orld.

Econom ically, it is well to  recall th a t as la te as 1800 C hina was 
producing  m ore m anufactured  goods than  any o ther coun try .4 A l

2 Jo h n  Brewer, The Sinews o f Power (N ew  York, 1989).
3 W illiam  H . M cN eill, The Pursuit o f Power (Chicago, 1984).
4 Kennedy, Rise a n d  Fall, 149.
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ready by th en , however, th e  Industria l R evolution had com e to 
B rita in  and was b eg inn ing  to  tu rn  th a t island coun try  in to  the 
w orld ’s cen ter o f tex tile  m anufactu ring . M ore efficiently produced 
and consequently  cheaper co tton  yarn and fabrics were spread ing  o u t 
to  all parts  o f  the  g lobe, b rin g in g  w ith  it im m ense trade and sh ip 
p in g  revenues. W ith  an  increasing w ork ing  popu la tion  em ployed a t 
factories, and w ith  the  b u ild in g  o f railroads th a t connected  c ity  w ith  
countryside, the  dem ographic landscape o f the  coun try  was chang 
ing , increasing th e  overall popu la tion  b u t also creating  new classes 
o f  people, now m ore subject to  laws o f supply  and dem and  on a 
w orldw ide scale than  earlier. Overseas sources o f co tto n  and o ther 
raw m ateria ls as well as food were so u g h t, and  new  m arkets had to  
be found to  sell goods produced  a t hom e. T h e  increasing w ealth  of 
B rita in  w ould  sp ill over o th e r European countries as they  w ould  sell 
m ore to  an  increasingly prosperous B ritish  p o pu la tion , and as B r it
ish cap ita l w ould  be b ro u g h t over to  m odernize th e ir  ow n econom ic 
system s. T he resu lt was th a t E urope’s relative econom ic position  was 
fast im prov ing , soon to  overtake th a t o f C hina and all o th e r parts o f 
th e  g lobe.

C ulturally , th e  E n lig h ten m en t ideology, w ith  its em phasis on 
rationalism , com bined w ith  earlier trad itions o f B ritish  liberalism  
and produced  the  typically  e igh teen th -cen tu ry  idea o f h isto ry  as 
progress, in  w hich hum an ity  was p ic tu red  as being capable o f un
lim ited  developm ent. U nderly ing  were the  concepts o f hum an 
rig h ts  and  liberty. Collectively, g roups of people w ere said to  possess 
inalienable rig h ts  as citizens, equal before the  law, and individually  
each person was seen as endow ed w ith  a r ig h t to  pursue m aterial 
w ell-being  as w ell as sp iritua l co n ten tm en t. Such concepts p itted  
m en and  w om en against larger en titie s such as th e  church  and  the  
s ta te , and  for th is  reason the  clash o f  perspectives betw een individual 
conscience and  relig ion -  and , m ore seriously, betw een citizen  and 
sta te  -  w ould becom e a key them e o f e igh teen th -cen tu ry  European 
th o u g h t.

To re tu rn  to  the observation m ade a t the  ou tse t, it is im p o rtan t to 
no te th a t th e  U n ited  States em erged on the  w orld stage as it  was 
b eing  m olded by the  m ilitary , econom ic, and  cu ltu ra l developm ents 
in  Europe. T hey  provided the  p o in t o f departu re  for the  young
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natio n ’s foreign and dom estic affairs. Its very existence as an  inde
penden t republic was aided by the  European m ilita ry  rivalries, in 
particu lar the French-B ritish s trugg le  for power. T he F ounding Fa
thers took it for g ran ted  th a t if  the nation  were to  p ro tec t its 
independence, it w ould have to  be prepared for war, w hich w ould 
necessitate m ilita ry  force and a bureaucracy to  pay for and adm in is
te r it. Furtherm ore, national pow er w ould be enhanced th ro u g h  
te rrito ria l expansion and the rem oval o f po ten tia l th rea ts  nearer 
hom e. All these objectives were pursued by the  U .S . governm ent, 
form ally established under th e  C onstitu tion  in 1787.

Econom ically, too, the nation was no less p art o f the  European 
developm ents. It was cu t off from the pro tective arm s o f the  B ritish  
Em pire and shu t o u t o f the  W est Indies m arkets, b u t o therw ise the 
A m ericans con tinued  the ir econom ic activ ities as they had done as 
B ritish  colonials, producing  food, selling its surpluses overseas, and 
sending  ships abroad to  engage in carry ing trade. T h e  independence 
gave such activ ities fu rther im petus as it coincided w ith  the Indus
tria l R evolution in E ngland. D em ands for A m erican w heat, fish, 
lum ber, and o th e r prim ary products increased. T heir carry ing trade 
took them  to  N o rth  Africa, the Ind ian  O cean, and East Asia. A part 
from the ir political iden tity  as citizens o f the newly independen t 
U n ited  States, the ir econom ic activities d istingu ished  them  little  
from  those o f the Europeans. They were p art o f the  g lobal econom ic 
penetration  by th e  W est.

C ulturally , A m erica was as m uch a p roduct o f B ritish  liberalism  
and the E n ligh tenm en t as o f the  indigenous conditions. From the 
b eg in n in g , to  be sure, A m ericans were self-conscious people, con
sidering  them selves exceptional -  citizens o f th e  N ew  W orld , not 
ta in ted  by the  ills o f the  O ld . B u t th e  revolt against O ld  W orld 
trad itions was also a European phenom enon, go ing  back to  the 
Reform ation and to  early m odern  curren ts o f th o u g h t, and therefore 
A m erican exceptionalism  was in part an extension, a fu rthe r devel
o pm en t, o f the European phenom ena. R epublicanism  was a good 
exam ple. It was an ideology th a t stressed a com m un ity  o f v irtuous 
citizens w ho were im bued w ith  a concern for pub lic  welfare even as 
they pursued the ir individual interests. T he ideals had been in  E n
g land  for a long tim e, b u t they were taken seriously by the  A m eri
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can leaders w ho believed in th e  possib ility  o f the ir im p lem en ta tion  
in  th e  N ew  W orld . H ere the  physical env ironm ent o f  th e  A m erican 
co n tin en t, w ith  its rich soil and expanding  horizons, seem ed well 
su ited  for the  experim ent. As best exem plified in  Jam es M adison’s 
th o u g h t, republican ism  had a rare o p p o rtu n ity  to  flow er in  the  new 
land , as the  popu la tion  w ould m u ltip ly  w ith o u t p roducing  a con
cen tra tion  o f  w ealth  and  power. Instead , th e  people w ould  live in 
frugal prosperity , conscious o f  the ir precious lib e rties .5 I t  is clear 
th a t these ideas grew  o u t o f the  European background and th a t 
viewed from  ou tside the  W est, they could be seen as a refinem ent of, 
n o t a departu re  from , European th o u g h t.

In  one sense, however, A m erica was un ique , o r a t least s ign ifi
cantly  different from  Europe in the  late e igh teen th  century. A m eri
can society was m ore cohesive in  th e  absence o f feudalism , the  
established church , m onarchical in s titu tio n s , and o th er priv ileged 
classes. To be sure, the  existence o f  slavery and o f  th e  ind igenous 
Ind ian  popu la tions, w ho never acknow ledged the independence of 
the  th irteen  colonies, m ean t a society th a t was deeply d iv ided , and 
the div ision  w ould steadily  underm ine national un ity .6 B u t in the 
early stages o f  the  R epublic’s history, the  nation  was spared serious 
cleavages o f the  k in d  th a t ren t France and o ther countries apart in 
Europe. A m ong th e  w h ite  m ajority  in  A m erica, there w ere occasion
al crises and  even uprisings, b u t on the w hole they d id  n o t th reaten  
to  tear apart the  po litical en tity  o r the social fabric. T here was a 
cohesiveness in  A m erica th a t could create a sense o f nationhood -  a 
nationalism  th a t transcended th e  factional a lignm ents o r e thn ic  tra 
d itions o f  th e  citizens and was founded upon a shared consciousness 
o f how  the  independence had been w on. T he absence o f  a serious 
div ision  was a source o f s tren g th  for the  new nation , perhaps th e  key 
to  its  acceptance as a m em ber o f the  European-defined com m unity  o f 
nations.

I f  such was the  w orld o f the  late e igh teen th  cen tu ry  in  w hich the 
U n ited  States m ade its appearance, the follow ing cen tu ry  a t once

5 D rew  McCoy, The Elusive Republic (Chapel H ill, 1988).
6  O n  native-A m erican responses to th e  independence o f  the th irteen  colonies, see 

J .  L. W rig h t, Britain a n d  the American Frontier (A thens, G a ., 1975).
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confirm ed and added variations to  the  p ic tu re . T h e  n ine teen th  cen
tu ry  opened w ith  French revolutionary wars in  w hich France, led by 
N apoleon B onaparte, so u g h t to  establish  its m ilitary, po litica l, and 
ideological dom ination  over Europe and the  w orld beyond, and  in 
the end failed in the  face o f a determ ined  opposition  on th e  p art o f 
m ost o ther countries. T he N apoleonic wars b rough t m uch  des truc
tion  to  European nations b u t, significantly, d id  no t d im in ish  the  
relative power o f  Europe in the  w orld. O n  the  contrary, as they 
continued  w ith  th e ir  Industrial R evolution, m obilized  masses for 
w arfare, im proved m ilita ry  technology, and absorbed E n lig h ten 
m en t th o u g h t, the  Europeans em erged o u t o f the  wars in an even 
superior position  to  people in  o ther areas o f the  g lobe than  before. 
T he U n ited  States, even as it collided w ith  France and B rita in  over 
its rig h ts  as a neu tra l in  th e  European wars, d id  n o t rem ove itse lf 
from the  overall trend . I t  continued  to  co n s titu te  p a rt o f the 
W estern-dom inated  w orld.

A t the  sam e tim e, however, A m erica’s one s tre n g th , national 
u n ity  or dom estic cohesiveness, began to  erode to  such an  ex ten t 
th a t by the m idd le  of the  n ine teen th  century  the  n a tion  had com e to 
exist in  separate com partm en ts, defined in  econom ic and  geographic 
term s. T he N o rth  on the w hole stood for a conception o f th e  nation  
in  w hich free w h ite  labor w ould develop the  economy, pro tected  by a 
system  o f im port du ties on m anufactured  foreign goods, whereas the  
S outh , pu rsu ing  a slavery-based econom y and in  need o f free trade to  
m arket its co tto n  and to  ob ta in  cheap consum er goods, held to  a 
view o f the nation as a com pact, dissolvable w hen som e segm ents 
felt they no longer benefited from  the  association. Such cleavages 
m ade it d ifficult for the U n ited  States to  conduct itse lf  as a unified 
nation . A t a tim e  when in  Europe nationalistic  m ovem ents were 
creating  a po ten t force for the  estab lishm ent o f unified  sta tes, A m er
ica, even as it  extended its te rrito ria l dom ain  beyond th e  M ississippi 
and eventually  to  the Pacific, th reatened  to  becom e fractured . I t  was 
fo rtunate th a t in the  m id -n ine teen th  century  the  European powers 
on the  whole m ain ta ined  a stable rela tionsh ip  w ith  each o th e r and 
m ore or less left the U n ited  States alone.

I t  is all the m ore rem arkable, therefore, th a t ou tside of Europe 
A m ericans continued  to  expand the ir ac tiv ities and  in terests -  as
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p a rt o f  the  expansion o f the W est in  th e  wake o f the  Industria l 
R evolution . A m erica’s ow n industria lization  began d u rin g  th e  W ar 
o f 1812 against E ng land , although  it w ould p ick  u p  m om entum  
only after th e  Civil W ar. In  th e  m ean tim e, it was in  trade and 
sh ip p in g  th a t the  A m ericans excelled; th e ir  sh ips were alm ost as 
num erous as B ritish , p ry ing  open new m arkets in  the  M iddle East 
and  East Asia and estab lish ing  connections w ith  the  new ly indepen
d en t states o f Latin  A m erica. Clearly, such activ ities added to  the 
w ealth  o f  ind iv idual A m ericans, b u t w hether they also augm ented  
national pow er on the  w hole was in  question  in  the  absence of 
dom estic  unity. In  the  m idd le  o f the  century, th e  U n ited  States was 
already being  recognized as a w ould-be econom ic g ia n t, b u t th a t did 
no t translate  in to  a form idable pow er in  w orld affairs. In  the  M iddle 
East, A sia, and Latin A m erica, w here “inform al em p ire” held sway -  
ad  hoc system s o f contro l exercised by th e  W est over indigenous 
peoples for fac ilita ting  trade — the  A m erican presence was conspicu
ou s .7 T h a t such inform al em pire m ig h t have b ro u g h t ab o u t an 
enhancem ent o f A m erican pow er in  the  global p ic tu re  could be seen 
in  C om m odore M atthew  Perry’s expeditions to  Jap an , undertaken  in 
1853 and  1854. I t  was a d ram atic  m o m en t, revealing A m erica’s 
em ergence as a Pacific nation . Perry h im self had visions o f A m erican 
pow er ho ld ing  sway over the  w estern Pacific. Such visions, however, 
had no way o f becom ing realized w hile th e  nation  grew  steadily 
div ided . I t  should  be no ted , however, th a t a t th is  tim e  few European 
nations were in te n t upon system atically  ex tend ing  form al contro l 
over o ther parts o f the  g lobe. In  th is  sense, too, A m erica was s till 
part o f the  W est.

T he sam e can be said o f the  cu ltu ral d im ension . T h e  n ine teen th - 
cen tu ry  w orld con tinued  to  be dom inated  by European cu ltu re , b u t 
E uropean cu ltu re  underw en t sign ifican t transform ation . To the 
e ig h teen th -cen tu ry  legacies w ere now added rom anticism , social
ism , and a host o f  o th e r ideologies th a t b rough t abou t new  perspec
tives on national and in ternational affairs. R om anticism , by exalting  
em otion  over in te llect, and the  prim eval over the  m odern , generated

7 O n  "inform al em pire ,"  the p ioneering  study  is R onald Robinson and Jo h n  G al
lagher, Africa and  the Victorians (N ew  York, 1961).
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nationalistic m ovem ents all over Europe -  no t the  nationalism  o f the 
French R evolution espousing universalistic values b u t ra the r ethn ic 
nationalism , each e thn ic  g roup  stressing its ow n trad itio n  and devel
op ing  a po litical self-consciousness opposed to  dom ina tion  by o th 
ers. Socialism , on the  o th er hand, created self-consciousness am ong 
certain  classes o f people in an industria liz ing  society, g iv ing  workers 
a sense o f g roup  solidarity. T hus bo th  rom anticism  and  socialism  
abe tted  particu laristic  tendencies, exalting  th e  role o f  com m un ity  or 
class as an in term ed iate  existence betw een sta te  and  ind iv idual.

Because earlier trad itions had focused on the  r ig h ts  and  in terests 
o f  th e  sta te  o r the  ind iv idual, these n ine teen th -cen tu ry  add itions 
com plicated  perceptions, now here m ore so than  in  discussions o f 
in ternational affairs. Earlier, statecraft (reasons o f  s ta te , balance of 
power, national in terests) and hum an righ ts (equality, liberty , pu r
su it o f happiness) had been the  tw o g u id in g  p rincip les, often at 
variance w ith  each other. R om anticism  and socialism  bo th  ques
tioned  the bases o f the ex isting  sta te  boundaries and organizations, 
and a t th e  sam e tim e placed individual r ig h ts  in  the  larger fram e
w ork o f a com m unity . In ternational relations, in such a con tex t, 
w ould m ean m uch m ore than  in te rsta te  relations, on  one han d , or 
individual pu rsu its  o f com m erce and o ther activ ities, on the  other. 
W ar, for instance, w ould signify m uch m ore than  clashes over te rr i
torial boundaries or trad in g  rig h ts , and peace m ore than  a p ro d u c t of 
rational hum an behavior. Instead war could com e from  rom antic 
forces -  the  shedd ing  o f blood for noble causes, defined ethn ically  -  
or from  a class collision between capitalists and w orkers. Peace 
m ig h t be defined as an u ltim ate  goal after rom antic  asp ira tions had 
been satisfied, o r after a classless w orld had been estab lished  and 
states had w ithered away.

T he divisiveness o f n ine teen th -cen tu ry  th o u g h t was accentuated  
by developm ents in th e  biological sciences, som e o f  w hich stressed 
d istinctions am ong different races. Away from  the  conception of 
un ity  o f m an, various theories o f racial d istinc tions postu la ted  au
tonom ous and unchang ing  characteristics o f racial g ro u p s, w ith  a l
m ost always the w hite  race viewed as the  norm , the  m ost advanced. 
T hen  there were developm ents in anthropology, lingu istics , h is to ri
cal study, and o ther subjects in  w hich racial, e th n ic , and national
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differences were likewise em phasized. T he revival o f P ro testan t 
C h ris tian ity  fitted  in to  the  p ic tu re  insofar as P ro testan t m issionaries 
redoubled th e ir  efforts to  proselytize am ong the  less en ligh tened . O f  
course, they believed it possible to  save the  unen ligh tened  from 
the ir "m oral darkness” and , in  so do in g , assum ed it was possible to  
change even the  heathen . T here  was a tension betw een such a belief 
in th e  m alleab ility  o f m an and the  cu ltu ra l d eterm in ism  inheren t in 
various theories o f  racial d istinctions. B u t the  tw o were joined by a 
firm  belief in W estern  superiority.

A m erican cu ltu re  in  the  n ine teen th  cen tury  was p art o f the  broad
er W estern  civ ilization  in th a t these European ideas had th e ir  coun
te rparts  in  th e  U n ited  States. N o t all o f these ideas were taken  w ith  
the  same degree o f seriousness; rom anticism  was m ost conspicuous 
am ong Southern  sectionalists, and socialist experim ents in  the  M id 
w est. B u t theories o f race differences were v irtua lly  universally ac
cepted. By the  1840s, apart from  a tiny  m ino rity  w ho believed in 
com plete racial equality , A m ericans in  all parts o f the  w orld had 
com e to  take the  superiority  o f th e  w h ite  race for g ra n te d .8 In  th is 
respect, too , they belonged to  the same universe as Europeans. 
A m ericans were W esterners, cu ltu ra lly  as well as econom ically, and 
th e  tem porary  passivity o f U .S . foreign affairs, induced by grow ing  
dom estic  tensions, d id  no t a lter the  equation .

T h e  E m e rg e n c e  o f  M o d e rn  S ta te s

T he C ivil W ar forever p u t to  rest the  question  o f national un ity  of 
the  U n ited  States. There m ig h t s till con tinue sectional differences, 
and m ost certain ly  e thn ic  cleavages w ould not d isappear, b u t the 
political u n ity  o f th e  nation  w ould never again be challenged . T he 
significance o f th is for A m erican foreign relations is obvious. The 
governm ent w ould  be able to  conduct foreign affairs w ith o u t fearing 
th e ir  im m edia te  im pact on dom estic  cohesiveness. To be sure, elec
ted leaders w ould have to  be sensitive to  various in terest g roups 
and procliv ities o f the  popu la tion , b u t a t least they w ould be able to

H Reginald H orsem an, Race and  Manifest Destiny (C am bridge, M ass., 1981); M i
chael H . H u n t, Ideology and  U.S.  Foreign Policy (N ew  H aven , 1987).
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take for g ran ted  the  con tinued  existence o f the  nation  as a unified 
entity.

T he tim in g  o f th is phenom enon could no t have been m ore oppor
tune , for the end of the Civil W ar coincided w ith  sign ifican t devel
opm ents in  Europe -  Italian  un ification , G erm an  un ification , the 
Franco-Prussian War, and th e  b ir th  o f th e  T h ird  R epublic in  France, 
the  reform  bill o f 1867 in B rita in , the  em ancipation  o f serfs in 
Russia in 1861 — all o f w hich added up  to  b ring ing  Europe to  the 
age o f the m odern  states.

T he m odern  sta te , characterized by centralized  adm in istra tion  
and arm ed forces, secular pub lic  au tho rities and in stitu tio n s  defin 
ing the  lim its  o f acceptable behavior for people w ith in  the  b o u n d 
aries, mass partic ipa tion  in  the  po litical process, unified  dom estic 
m arkets and system s o f p roduction  and d is trib u tio n , extensive n e t
w orks o f transporta tion  and com m unication , and legal codes d is t in 
g u ish ing  citizen  from foreigner -  such a sta te  was an ou tg ro w th  of 
the  earlier nation-sta te  th a t had com e in to  existence in  the  seven
teen th  century, b u t it was b u ilt upon a society th a t was m ore cohe
sive and in tegrated  a far g rea ter segm ent o f the  popu la tion  in to  the 
entity. A m odern sta te  was a greater pow er than  its earlier m anifesta
tio n  in  th a t it  possessed nationalized mass arm ed forces equipped  
w ith  ever new er w eapons, p roducts o f rapidly  advancing technology, 
and because the sta te  itself, ra ther th an  a m onarchy or an  aristocratic 
order, was the  focus o f loyalty.

O f  course, som e m odern  states were m ore au tho rita rian  than  o th 
ers, and som e were m ore fragile than  the rest. C itizens and social 
classes in  som e states were m ore aware o f th e ir  rig h ts  than  those 
elsewhere. Differences am ong the  m odern  states, as m uch as the ir 
com m on characteristics, affected the ir in te rre la tionsh ips, as the  sub 
sequent h istory o f in ternational affairs was to  show. B u t one po in t 
should  be em phasized: D u rin g  the last decades o f  the  n ine teen th  
century, several nations em erged as m odern  states, and  they w ere by 
defin ition  m ilita ry  and econom ic powers. T heir pow er m ig h t not 
always be fully m obilized , b u t they could coun t on the  loyalty of 
the ir citizens, particu larly  in tim es of foreign crises. In ternational 
relations, therefore, in th is sense becam e in terpow er relations.
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Toward those countries and  peoples lacking in  sim ilar power, 
there was an inevitable tendency on the  p art o f  the  m odern  states to  
ex tend  th e ir  sway, bo th  in order to  enhance th e ir  respective pow er 
positions in the  w orld and  also to  m in im ize areas o f in stab ility  th a t 
m ig h t adversely affect in te rnational order. T h is was the  phenom enon 
know n as im perialism , or the  new  im perialism  to d is tin g u ish  it 
from  earlier varieties o f colonialism .

Lest it should  be th o u g h t th a t the  m odern  states were always 
try ing  to  au g m en t th e ir  respective pow er positions and engag ing  in 
a constan t s trugg le  for power, it  should  be noted th a t they also 
in teracted  w ith  one ano ther peacefully, th ro u g h  trade, investm en t, 
and o th er form s o f  econom ic transaction  as well as th rough  cu ltu ra l 
pu rsu its  such as tourism  and scholarly in terchanges. A lth o u g h  they 
too w ere increasingly b ro u g h t under the  contro l o f sta te  au thority , 
these transactions created netw orks o f  personal ties th a t d id  not 
always dup lica te  state-level in teractions. M ore im p o rtan t, such 
transactions affected the  social developm ents o f all countries so tha t 
th e  la tte r  d id  no t follow preordained path s o f history. T h is dynam 
ism  -  how  in te rs ta te  relations transform ed m odern  sta tes, even as 
th e  em ergence o f m odern  states transform ed in ternational relations 
-  provides a key to  the  understand ing  o f w orld affairs since the 
1860s.

As a newly reunified  m odern  sta te , th e  U n ited  States shared many 
features w ith  th e  m odern  states o f Europe. A lthough , after 1865, 
th e  nation  was led by politicians whose s ta tu re  d id  no t m atch  G er
m any’s O tto  von B ism arck or B rita in ’s W illiam  G ladstone, the  au 
th o rity  o f the  federal governm ent in  upho ld in g  dom estic  order was 
unquestioned . I t  had at its disposal U .S . arm ed forces and “national 
g u ard s,"  state-level forces. A lthough  m uch  sm aller in  scale than  
con tinen ta l European forces, they were steadily  m odernized to  cope 
w ith  possible crises overseas. I t  is tru e  th a t p rio r to  th e  1890s 
A m erican m ilita ry  pow er was less conspicuous than  m ost European 
countries’; d u rin g  th e  C uban crisis o f  1868—78 , w hen the  island’s 
rebels tu rn ed  to  the  U n ited  States for support, W ashington  refused 
to  act for fear th a t the  nation  m ig h t becom e involved in  a w ar w ith  
Spain, w hich then  was considered superior m ilita rily  to  the  U n ited
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States. B ut it was only a m a tte r o f tim e before the  la tte r  w ould catch 
up, and indeed in 1898 it fough t a h igh ly  successful w ar against 
Spain.

In  another area A m erican pow er also lagged beh ind  European: 
overseas colonization. In Europe it cam e to  be taken  for g ran ted , 
from  the  1870s onw ard, th a t a g rea t pow er acquired overseas posses
sions bo th  in order to  dem onstrate  th a t it  was a g rea t pow er and also 
because colonies, bases, and spheres of influence w ere considered to  
be m ajor assets th a t augm ented  the  n a tion ’s resources and m ade 
m ore effective its strateg ic  position  in w orld affairs. T h e  U nited  
States was slow to join th e  trend . To the  co u n try ’s leaders, d is tan t 
lands in A frica, th e  M iddle East, or Asia held lit tle  a ttrac tio n  be
yond offering m arkets. B u t even here, over four-fifths o f A m erican 
trade was carried on w ith  European countries, and th e re  was no 
pressing need to  establish enclaves o f special in terests abroad. It was 
no t th a t the  U n ited  States was unconcerned w ith  developm ents 
ou tside o f E urope, especially after the 1880s w hen the  great powers 
began in earnest the  process o f d iv id ing  up  A frica, the  M iddle East, 
and parts  o f Asia and the  Pacific O cean in to  the ir respective spheres 
o f influence. For the tim e  being , however, the  U n ite d  States em u
lated th e  European powers only in  H aw aii, w hich was tu rn ed  in to  a 
v irtual pro tectorate  in  1876 when the tw o countries signed a treaty  
b in d in g  the H aw aiian m onarchy to  refrain from  leasing its po rts  to  
any o ther pow er and estab lish ing  a reciprocity  arrangem ent regard
ing trade.

A fter a b rie f m om ent o f passivity, however, the  U n ited  States 
redefined its approach to  w orld affairs and , d u rin g  the  1890s, under
took m ilita ry  stren g th en in g  and colonial expansion. T h e  tw o were 
in p art in terconnected; naval stren g th en in g  w ould no t be com plete 
w ith o u t the b u ild in g  o f an isthm ian  canal, w hich in tu rn  w ould call 
for estab lish ing  an  A m erican presence in  C entral A m erica. A lso, an 
expanding  navy w ould require coaling sta tions and bases in  d is tan t 
lands.

M ost crucial was the  consideration th a t the  U n ited  States should 
no t "fall behind the  m arch" o f o ther pow ers, as m any argued . To do 
n o th in g  when the European nations were carving u p  th e  w orld 
appeared to  be tan tam o u n t to  falling beh ind ; and  to  fall behind
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seem ed to  spell inaction , do ld rum s, decay, even dea th  for the  na
tion . W h en  th e  trad itionalists  argued th a t an aggressive foreign 
policy w ould be divisive dom estically, th e  expansionists answered 
th a t, q u ite  the  contrary, inaction w ould  have th a t consequence; if 
the  U n ited  States rem ained stationary  w hen every o ther pow er was 
m oving rapidly, it  w ould sap national energies and  lead to  the  
coun try ’s atrophy. T he only course open , to  dem onstra te  v igor and 
to  p revent in te rnal d isun ity , was to  act like a g reat pow er, inc lud ing  
overseas te rrito ria l expansion. A lthough  it w ould be d ifficult to  test 
such a p roposition , the  fact rem ains th a t A m erica’s colonial expan
sion d id  n o t b rin g  dom estic d isu n ity ; rather, dom estic  un ity  
achieved th ro u g h  the  Civil W ar ensured th a t foreign policy in itia 
tives could be undertaken  w ith o u t m uch  fear o f losing in ternal 
cohesiveness.

T h u s, as several European states were now becom ing global pow 
ers, th e  U n ited  S tates en tered  the  tw en tie th  cen tury  as a global 
pow er. H aving  launched p ro g ram s o f m ilita ry  s tren g th en in g  and 
colonial con tro l, th e  nation  was ready to  assert its presence in the 
w orld arena. Instead o f  m erely being p art o f the  W est and follow ing 
in  the  footsteps o f  the  European coun tries, the  U n ited  S tates w ould 
now act on its ow n in itia tive , clarify its ow n conception o f its 
position  in  the  in te rnational system , and  use its ow n pow er to  
c o n trib u te  to  defin ing  w orld order. T h e  g lobalization  o f Am erica 
had begun .

O ne can see th is no t only in m ilita ry  and te rrito ria l affairs b u t 
also, and particularly , in  A m erican econom ic resources and  perfor
m ance. A lready a t th e  tu rn  o f  the  century, its m anufactu ring  o u tp u t 
was second only to  B rita in ’s, and A m erica’s rapid industria lization  
was reflected in the  relative rise in im portance o f the areas ou tside of 
Europe for its export trade. T he policy o f  th e  O pen  Door, first 
p rom ulgated  in  1899, signaled  the U .S . g overnm en t’s concern w ith  
partic ipa ting  in  the  trade o f  less industria lized  parts o f the w orld. 
Foreign investm en t was ano ther exam ple. A lthough  the  nation  con
tin u ed  to  ob ta in  funds for its industria lization  from  E urope, espe
cially B rita in , A m erican financiers increasingly tu rned  th e ir  a tte n 
tion  to  investm ent o p p o rtu n itie s  in  less developed areas o f  the  g lobe, 
such as M exico and C hina. I t  is no acciden t th a t a t first they  concen-
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traced on railway developm ent in  these countries. M ore m iles of 
railways (1 8 2 ,0 0 0 ) had been b u ilt in  the  U n ited  S tates th an  any
w here else, and the  A m ericans w ere convinced th a t by b u ild in g  
m ore railways in  Latin  A m erica, Asia, and possibly even the  M iddle 
East, they could develop these lands and tu rn  th e m  in to  huge m ar
kets for A m erican goods. E stab lish ing  g lobal linkages to  the  A m eri
can econom y im pressed th e  po litical and business leaders as essential 
to  the  health  o f the dom estic  political and social system .

G row ing A m erican assertiveness in  foreign affairs was bu ttressed  
by certain  ideologies th a t stressed pow er, order, and  civ ilization . 
M uch o f th is was p art o f the  trends in  European th in k in g . I t  m ay be 
no ted  th a t w hile W estern cu ltu ra l dom inance in  the  w orld co n tin 
ued , there was now  also a greater degree o f self-consciousness, even 
o f defensiveness, in  the  age o f im perialism . O f  course, the  W est 
con tinued  to  excel in  science, m edicine, and technology, and en
joyed b e tte r hea lth  care and san ita tion  than  elsew here, w ith  the 
resu lt th a t life expectancies were longer and in fant m orta lity  lower 
in  Europe and the U n ited  States than  ever before. I t  was to  W estern 
countries th a t asp iring  young s tuden ts from  o th er parts  o f the  w orld 
w en t. In  housing , in  in frastructure such as roads, p lu m b in g , and 
sewage, or in recreational activ ities, W esterners could be said to  
have b e tte r qualities o f life than  people elsewhere. T heir literacy 
rates were on the  w hole h igher, a lthough  th a t w ould no t be tru e  of 
R ussia o r the  com plex nationality  g roups com prising  th e  A ustro- 
H ungarian  Em pire. Above all, Europeans and A m ericans had devel
oped m odern  system s o f governm ent, inc lud ing  legal fram ew orks, 
conceptions o f citizensh ip  w ith  specified rig h ts  and  d u tie s , and 
com m unity  services. I t  was these th ings th a t a ttrac ted  the  a tten tio n  
o f  v isitors from Asia, the  M iddle East, o r Africa.

A t the  sam e tim e , W estern th o u g h t cam e to  lay unusual stress on 
power. T h is, to  be sure, was n o t a new  phenom enon; since the 
seventeenth  century, w riters had developed theories on  how  to  m ea
sure and enhance national power. T h is con tinued , b u t a t th e  end of 
the  n ine teen th  century  and the  b eg inn ing  o f the  tw en tie th , pow er 
also cam e to  be p u t in  the  contex t o f  the  W est's rela tionsh ip  w ith  the 
non-W est. Power often m ean t control over d is ta n t lands. C iviliza
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tio n , ano ther te rm  th a t was w idely used, was synonym ous w ith  
pow er; those nations th a t were m ore pow erful w ere by defin ition  
m ore civ ilized , and vice versa. Those less civilized rem ained less 
pow erful, incapable o f  m ain ta in ing  th e ir  existence w ith o u t some 
supervision and p ro tec tion  by the W est. Indeed , the  m ore civilized 
had an  ob liga tion  to  exercise such supervision in  order to  help  the 
less pow erful. Best expressed in R udyard  K ip lin g ’s phrase, “the 
w h ite  m an's b u rd en ,"  the  equation  o f pow er and civ ilization  p ro 
vided the  ideological fram ew ork in  w hich in te rnational affairs were 
discussed.

T h e  b u rden  was the  w h ite  m an’s, for a t th a t tim e only th e  w hite  
race appeared to  be am ong the  m ost pow erful and the  m ost civilized. 
O th e r  races seem ed to  be in  a sta te  o f  passivity, w eakness, and 
d isorder and th reatened  w ith  ex tinction  unless the  w h ite  race came 
to  th e ir  rescue -  by con tro lling  them ; by prov id ing  for law  and 
order, hea lth  care, and education ; in  short, by civ ilizing  th em . All 
such activ ities confirm ed the  conception o f race h ierarchy th a t had 
always existed b u t w hich now becam e m ore relevant in view o f  the 
com ing  closer to g e th er o f  various races o f m ank ind .

A m ericans partook  o f  th is  ideology. They, o f course, p rided  th e m 
selves as being  am ong the  m ost civilized; they enjoyed the h ighest 
standard  o f liv ing in the  w orld , roads and sewage system s were fast 
covering the  w hole co n tin en t, th e ir  schools were socializing m illions 
o f new com ers, and innovations in refrigeration , m eat pack ing , and 
wholesale m erchandising  were creating  a huge national m idd le  class. 
As in  the European countries, th e  d istance betw een governm en t and 
society (or the  sta te  and  civil society, as som e have te rm ed  the 
d ichotom y) was narrow ing , w ith  th e  sta te  becom ing increasingly 
concerned over social order and welfare. In such a s itu a tio n , both  
dom estic  and external affairs cam e to  be products o f closer coordina
tio n  betw een governm ental au thorities and  private  citizens th a n  had 
been the  case earlier. T h a t was probably w hy the  concepts o f pow er 
and civ ilization  were in terchangeable. T he sta te , exercising power, 
was in  charge o f p ro tec tin g  the  civ ilization , the  sum  o f  private 
endeavors. T h a t even in  the U n ited  S tates, w here trad itionally  the 
p rivate  sector (society) had been far m ore im portan t than  the govern
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m ent (the state) as a regu la to r o f national life, pow er and  civilization 
becam e synonym ous indicates the  approxim ation  o f ideological de
velopm ents on bo th  sides o f the  A tlan tic .

A t the  sam e tim e, such self-assertiveness bo th  in  Europe and the 
U n ited  States concealed a grow ing  defensiveness, a fear o f the  conse
quences o f the  new im perialism  in transform ing th e  en tire  w orld. 
For the  new im perialism  contained an  in ternal paradox; it confirm ed 
th e  W est in the  position  o f dom inance over the  non-W est, b u t in 
such a way as to  transform  the  latter. O nce the transfo rm ation  had 
occurred, there was no assurance th a t the  non-W est m ig h t not com e 
to  challenge the  W est’s suprem acy. T h is possib ility  already a ttracted  
lively in terest a t the  tu rn  o f th e  century  as Japan  em erged  as one 
non-W estern  country  th a t was adm inistra tively  cen tralized , eco
nom ically  un ified , and m ilita rily  powerful -  in o ther w ords, a m od
ern state . Its victories over C hina and Russia (in the wars o f 1 8 9 4 -5  
and 1 9 0 4 -5 , respectively) and its acquisition  o f colonies and  spheres 
o f influence in nearby areas m arked Japan ’s em ergence as a W estern- 
style pow er and im peria list. Its transform ation was a resu lt o f the 
na tio n ’s leaders having avidly em ulated  th e  W est and eagerly sought 
to  catch up  w ith  the la tte r in po litica l, econom ic, and m ilita ry  
affairs. I f  Japan , lit tle  endow ed w ith  natural resources and already 
overcrow ded, could so transform  itself, why no t C h ina, or Ind ia, or 
Turkey, or any o ther country  w illing  to  exert itse lf in  sim ilar fash
ion? A nd w hat if  all these countries successfully m odernized th e m 
selves? Surely, the ir m odernization  w ould m ake them  less w illing  to  
to lerate W estern dom inance, and they m ig h t even com e to  th rea ten  
W estern supremacy. T h e  W est m ig h t s till retain  its superio rity  in 
science or m edicine; it  m ig h t continue to  uphold  hum an  rig h ts  and 
individual liberties b e tte r than  o ther parts  o f the  g lobe , b u t how 
good w ould they be if  the  non-W estern peoples -  num erically  far 
surpassing W esterners -  should  decide to  arm  them selves and tu rn  
on the  latter?

O f  course, such n igh tm ares were too ex trem e, derived from  vi
sions o f essential incom patib ility  betw een W est and non-W est, be
tw een w hite  and nonw hite peoples. (The "yellow peril"  concept best 
described the racism underly ing  these fears.) W h a t is in te resting  is 
th a t A m ericans, when they talked o f  such m atte rs , invariably id e n ti
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fied w ith  Europeans. They viewed them selves as p art o f the  W estern  
m inority  th a t enjoyed m om entary  ascendancy b u t w ho feared its 
consequences. H enry  A dam s, h is b ro ther Brooks, and Alfred Thayer 
M ahan w ere am ong the  m ost sophisticated  w riters o f th e  tim e  w ho 
earnestly  w ro te o f th e  com ing  end o f the  age o f W estern  dom inance, 
and they  were joined by thousands o f  o thers w ho used th e  same 
language in  advocating im m ig ration  restric tion , in  particu la r the 
exclusion o f Asian im m ig ran ts . They inhab ited  the sam e m ental 
universe as Europeans insofar as the  question  of the  W est’s relations 
w ith  the  non-W est w ere concerned. B oth  in th e ir  self-assertiveness 
and self-defensiveness, A m ericans were very m uch part o f th e  larger 
W estern  com m unity .9

T his does n o t m ean, however, th a t A m ericans sim ply  followed 
th e ir  European cousins in conceptualizing in te rnational affairs. O ne 
im p o rtan t developm ent in  the  several years before the  ou tb reak  of 
the  G reat W ar in  1914 was the  grow ing  self-confidence w ith  w hich 
A m erican leaders in  and o u t o f governm ent cam e to  argue for the ir 
na tio n ’s special role in , o r un ique co n trib u tio n  to , the  w orld. O ne 
m ay p o in t to  tw o particu larly  sign ifican t form ulations: P resident 
W illiam  H ow ard T aft’s "dollar d ip lom acy” and his and o thers’ es
pousal o f w orld peace th ro u g h  in ternational law.

T aft’s idea was to  m ake use o f  the  na tio n ’s financial resources in 
p ro m o tin g  an econom ically m ore in te rdependen t -  and therefore, he 
believed, po litica lly  stab ler — in ternational order. By su b stitu tin g  
“dollars for b u lle ts ,"  the U n ited  States w ould seek to  p u t an end  to 
th e  seem ing  chaos in  th e  w orld , w hich saw increasing arm s, colonial 
rivalries, and  m ilita ry  alliances. Instead o f these, th e  nations w ould 
do  w ell to  devote th e ir  resources to  econom ic endeavors. As th e  fast 
r ising  econom ic pow er, the  U n ited  States could show the  way. The 
nation  was spend ing  proportionate ly  less o f its incom e on govern
m e n t ou tlays and on  arm am en t than  any o th er power, and so should  
persuade o thers to  do  likewise.

T h is stress on econom ic developm ent and in terdependence as a 
key to  w orld  order was reinforced by an  increasingly active peace

9  For a discussion o f  W estern perceptions o f  the non-W est's m odern ization , see
A kira Iriye, Across the Pacific (N ew  York, 1967; rep r., C hicago, 1992), chap. 3-
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m ovem ent in the  U n ited  States. Pacifism , o f course, had existed for 
ages, in  Europe as well as in the U n ited  S tates, b u t m uch  o f it  had 
been inspired by C hristian  piety. O f  late socialism  had added a new 
variety, visualizing peace as a p roduct o f w orkers’ contro l o f decision 
m aking . (Presum ably, they were m ore cosm opolitan  than  cap ita l
ists, especially arm s m anufacturers and bankers w ho financed th em .) 
A m erica’s peace activists in the  early tw en tie th  cen tu ry  were differ
en t in the ir em phasis on in ternational law. They reasoned th a t peace 
was a legally definable phenom enon, w ith  nations agreeing to  abide 
by certain  principles o f in te rnational law. I t  is no acciden t th a t they 
were particu larly  interested  in  a rb itra tion  as a way o f resolving 
d ispu tes am ong nations. I f  they accepted in te rnational law as a basic 
g u id e  to  the ir conduct, then  they should  be able to  reconcile the ir 
differences th rough  arb itra tio n , no t th rough  m ilita ry  fo rce .10

Both the  ideas o f econom ic interdependence and o f peaceful set
tlem en t o f d isputes were to  be incorporated  in to  a new  A m erican 
agenda for w orld affairs th a t w ould be form ulated  by President 
W oodrow  W ilson. B u t even before 1914 they were sufficiently ad
vanced in the  U n ited  States to  constitu te  a vision o f A m erican 
leadership in  in ternational relations. N o t just in  the  m ilita ry  sphere 
or in colonial questions, b u t also in  organizing  the  w orld  for a more 
peaceful order, the  nation  was p reparing  itse lf for a global role.

10 Sondra H erm an , Eleven Against War (Stanford, 1969); W arren K uehl, Seeking 
World Order (N ashville, 1969); C . Roland M archand, The American Peace Move
ment and  Social Reform (P rinceton , 1972). T he stress on in ternationa l law as an 
in strum en t for preserving world o rder was also p art o f  European th o u g h t since 
th e  seventeenth  century. See Terry N ard in  and D avid R . M apel, Traditions of 
International Ethics (C am bridge, 1992).



2 . The Great War a n d  Am erican N eutrality

The American Question in the War

T h e com ing  o f the  G reat W ar had lit tle  o r no th ing  d irec tly  to  do 
w ith  th e  U n ited  States. I t  was a cu lm ina tion  o f com plex in tra- 
E uropean conflicts w hich had a t least four d im ensions: th e  French- 
G erm an  con ten tion  over A lsace-Lorraine, the  Balkan crisis b rough t 
abou t by efforts o f  various na tionality  g roups to  assert th e ir  indepen
dence o f  the  A ustro -H ungarian  E m pire or o f  the  O tto m a n  E m pire, 
the  G erm an-B ritish  rivalry over naval expansion, and  the  general 
colonial d isp u te s .1 In  none o f these conflicts had th e  U n ited  States 
been d irec tly  involved. I ts  m ilita ry  pow er had g row n considerably, 
and i t  had com e to  possess an overseas em pire. B u t its presence in 
g lobal geopolitical affairs had been p rim arily  confined to  the  C arib 
bean and the  Pacific, even th ough  it  had developed extensive eco
nom ic and  ideological influences th ro u g h o u t the  w orld . T h e  very 
fact th a t war broke o u t in  E urope w ith o u t any sense o f A m erican 
involvem ent revealed th a t, m uch  as the  U n ited  States had begun  to  
m ake itse lf conspicuous on the  global stage, its m ere existence and 
pow er alone were insufficient to  p reven t a m ajor ca tastrophe in 
in te rnational affairs. As the  great powers o f Europe one after another 
m obilized  for w ar in  Ju ly  1914, and as they form ally began fig h tin g  
aga inst one ano ther in  A u g u st, the  U n ited  States recoiled in  d isbe
lief, incredulous th a t the civilized nations should  thus s tu m b le  in to  
fratricide b u t,  all the  sam e, relieved th a t a t least the  A m erican 
people were spared the  tragedy.

So i t  was natu ra l th a t th e  U n ited  States should  proclaim  its 
neu tra lity  as soon as w ar cam e. A lth o u g h  som e, no tab ly  form er 
P residen t T heodore Roosevelt, w arned th a t the  w ar w ould a lte r  the

1 O n  th e  o rig ins o f  W orld W ar I, th e  best sum m ary m ay be found in Jam es Jo ll,
The Origins o f  the First World War (London, 1984).
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global balance o f  pow er and thus could no t b u t affect the  security  o f 
the  nation , initially , a t least, th is  d id  no t seem to be th e  case. As the 
G erm an  forces sped across th e  w estern fron t to  conquer B elg ium  and 
m arch on  to  the  heart o f  France, and as G erm an and B ritish  ships 
exchanged fire in  the  N o rth  Sea, there was lit tle  concern th a t w h a t
ever happened in  E urope w ould im m ediate ly  involve the  U nited  
States. T h e  only possible th rea t in  th e  sum m er o f 1914 lay in Asia, 
w here Japan , w hich had em erged  as a rival o f the  U n ited  S tates, 
seized upon its alliance w ith  B rita in , declared war on G erm any, and 
proceeded to  drive G erm ans o u t o f C hina (Shantung Peninsula) and 
the w estern Pacific (the C arolines, the  M arianas, and the  M arshalls). 
Some naval stra teg is ts  in  H aw aii and  W ashington were alarm ed, b u t 
P residen t W oodrow  W ilson was no t. H e, in fact, had forb idden  the 
navy to  undertake hypothetical w ar p lann ing  against Japan . H e was 
no t unaw are o f sources o f conflict w ith  Japan , especially the  im m i
g ra tio n  d isp u te  on the  W est C oast, b u t he d id  not believe the  tw o 
countries were po ten tia l enem ies a t th is  tim e. T he Japanese occupa
tio n  o f S han tung  province and the G erm an  islands in  th e  Pacific was 
viewed w ith  essential equanim ity . Events in  A sia w ould not affect 
A m erican neu tra lity  in  Europe.

N eu tra lity , however, d id  not m ean severing o f connections w ith  
Europe. O n  th e  contrary, A m ericans were eager to  con tinue their 
com m ercial activ ities across th e  A tlan tic , ju st as th e ir  forebears had 
done d u rin g  the N apoleonic wars. As they d id  so, they soon learned 
th a t official neu tra lity  d id  not p revent the  nation  from  having an 
im pact on the  course o f the  war, th a t the ir very neu tra lity  could end 
up  favoring one side in the conflict over the other.

A ctiv ities by A m ericans as citizens o f a neutral nation  included 
carry ing goods from  the  U n ited  States to  Europe, and from  one 
European coun try  to  another, traveling  on A m erican and European 
vessels, and  engag ing  in  financial and o ther transactions w ith  the 
be lligeren t governm ents and th e ir  citizens. W ashington  claim ed 
th a t all these were leg itim ate  activ ities o f a neutra l nation . A t the  
same tim e , it also recognized th a t under ex isting  in te rnational law, 
the belligeren ts had certain  righ ts w ith  regard  to  neu tra l trade. They 
could in te rcep t neu tra l ships to  inspect th e ir  cargo, confiscate goods 
th a t were deem ed con traband , take away enem y personnel who
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m ig h t be traveling on board , o r even take such sh ips to  p o rt for 
d e ten tion  to  deny the ir seizure by the  enemy.

Such broad agreem ent was no guaran tee th a t th e  r ig h ts  o f  a 
neu tra l nation  w ould be respected, however, for all belligeren ts 
w ould try  to  restric t such righ ts lest they should  benefit the  enem y 
side. B rita in  m ade th is  q u ite  clear w hen it  defined con traband  very 
broadly in order to  stop  sh ipm ents from  the  U n ited  States to  G er
m any o f all b u t obviously nonm ilita ry  goods such as food and m edi
cine. A fter M arch 1915, moreover, the  B ritish  N avy was au thorized 
to  stop  all goods destined for G erm any th ro u g h  the  in s titu tio n  o f a 
blockade. B lockading the  enem y coast was acceptable in  in te rna
tional law so long as it was effective; the  belligeren t pow er estab lish 
ing it m ust no t sim ply  declare a blockade b u t m ust use its force to  
d ivert ships en tering  the  blockaded area to  o ther destina tions. T he 
cargoes o f such ships w ould be detained  or paid for as com pensa
tion . H ow ever, as neu tra l ( e .g ., U .S .)  goods could reach G erm any 
th ro u g h  another neutra l po rt (for instance, in Sweden), B rita in  for
bade such practice ("continuous voyages") and s topped  A m erican 
contraband from  reaching neu tra l destinations.

Predictably, these strong  m easures provoked counterm easures by 
G erm any. To deny B rita in  and its allies th e ir  advantages a t sea, the 
G erm an  N avy began , in 1915, em ploying  U -boats o r subm arines 
against enem y w arships and o th er categories o f vessels. E xisting  
in ternational law d id  no t explicitly  forbid subm arine warfare (unlike 
poison gas, whose use had been declared illegal in  1899 a t the  
In ternational Peace Conference a t T he H ague), a lth o u g h  there was 
considerable m urkiness as to  w hether it  was lawful for a subm arine 
to  fire a t an enem y m erchantm an w ith o u t w arn ing . In any event, 
th e  U -boat cam paign had im m ediate im plications for the  U nited  
States as the  r ig h ts  o f A m ericans to  travel on nonm ilita ry  belligeren t 
ships w ould be com prom ised .2

In  such a situa tion , it  was no sim ple m a tte r  for the  U n ite d  States 
to  m ain ta in  its neutrality . Because W ashington  was d e term ined  to  
p ro tec t U .S . citizens’ neutral r ig h ts , there ensued, from  the  very

2 For an extensive discussion o f  the w artim e d ispu tes concerning neutral rig h ts , see
A rth u r S. L ink, Wilson: The Struggle fo r  Neutrality (P rinceton , I960).
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b eg inn ing  o f  the war, an acrim onious series o f exchanges w ith  the 
be lligeren t governm ents on the  legality  o f w hat they were do ing . It 
w ill be recalled th a t there had developed a strong  m ovem ent in 
A m erica to  p rom ote  a w orld order on the basis o f  in te rnational law. 
In a sense, th en , to  p ro test against v io lations o f A m erican neutral 
r ig h ts  reflected a d e term in a tio n  to  con tinue to  play a role in  w orld 
affairs even in  a period o f conflict, to  rem ind  the  g reat powers th a t 
they  had an  ob liga tion  to  observe in te rnational law  in w ar as in 
peace.

T hus, by its very decision to  rem ain neu tra l, the  U n ited  States 
found itse lf  becom ing p art o f the  European conflict. For the  b e llig 
eren ts were forced to  balance the ir strateg ic needs w ith  d ip lom atic  
considerations tow ard the  U n ited  States. B oth B rita in  and  G erm any 
were determ ined  to  avoid a serious crisis w ith  A m erica even as they 
carried on  the ir fierce w ar a t sea. B u t it was very d ifficult to  do  so. 
B rita in , for instance, tried  to  m ollify A m erican op in ion  by exem pt
ing co tto n  from  th e  lis t o f em bargoed goods. B u t th is  d id  not 
p revent serious d ispu tes betw een the  tw o countries. W ashington  and 
London exchanged m any notes d u rin g  1914 and  1915, the form er 
p ro testin g  against B rita in ’s in fringem en t on neu tra l r ig h ts  and the 
la tte r  justify ing  its action on legal g rounds. T he d isagreem ent be
tw een th e  tw o positions was v irtually  irreconcilable and m ig h t have 
led to  a  grave crisis b u t for o th e r circum stances.

O ne was the  natu re  of A m erican op in ion , official and a t large. 
P residen t W ilson , to  be sure, declared on a num ber o f occasions tha t 
the  nation  m ust m ain ta in  its neu tra lity  in  th o u g h t and behavior. 
T he war, he repeatedly to ld  his coun trym en , was a European affair 
involving d ispu tes over m atte rs  about w hich the  U n ited  States was 
no t concerned. A t the  sam e tim e , however, in  p rivate  conversations 
and correspondence he d id  no t conceal his sym pathies w ith  B ritain . 
As a po litica l science scholar and as a p rac tic ing  po litic ian , he had 
looked on the  B ritish  system  o f governm ent as an  exem plary form  of 
dem ocracy, w hich he considered was being  challenged by G erm an 
autocracy.3 M any advisers around  h im  -  Colonel Edw ard H ouse, 
R obert Lansing (secretary o f sta te  after May 1915), and  o thers -

3 Ib id ., 5 0 - 2 .
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were outspoken supporters o f th e  B ritish  side in the  war, as were 
h ighly  vocal pub lic  figures such as T heodore Roosevelt and  p resi
den ts o f prestig ious East Coast universities. T heir proallied sen ti
m e n t was reinforced by a h igh ly  effective p ropaganda cam paign 
organized in London. T hrough  its d ip lom ats and o th e r  agents (the 
m ost successful o f them  was Sir W illiam  W isem an, w ho established 
his headquarters in  N ew  York and kep t in close touch  w ith  p ro m i
nen t Am ericans), the  B ritish  governm ent d issem inated an ti-G erm an  
propaganda, fed h ig h  officials in W ashington  confidential in form a
tio n  th a t was favorable to  the  allies, and sough t to  influence local 
op in ion  by con tac ting  new spaper editors. T he G erm ans, o f course, 
were by no means inactive. They too organized pu b lic  relations 
netw orks to  incite an ti-B ritish  sen tim en t, especially in  rural areas 
and sm all tow ns w ith  sizable populations of G erm an background . A 
large num ber o f them , as well as those o f Irish o rig in , insisted  tha t 
the nation should  m ain ta in  stric t neu tra lity  in the war. Few o f them  
advocated o u tr ig h t suppo rt o f G erm any, b u t m any were opposed to  
any action  on the  p art o f the  U nited  States th a t benefited  B rita in  and 
its allies. T he influence o f  pro-G erm an opin ion  w ould  have re
m ained strong  and m ig h t even have grow n if  A m erica's d isp u te  had 
been confined to  B rita in .4

S tarting  in 1915, however, the  assertion o f A m erican neu tra l 
rig h ts  cam e to  involve G erm any as m uch as B rita in  as B erlin  com 
m enced its U -boat cam paign , not ju st against w arships b u t also 
nonm ilita ry  freighters and passenger liners. O ne  d ram atic  inc iden t 
occurred in May 1915 w hen the Lusitania, a B ritish  ocean liner w ith  
A m erican travelers aboard, was sunk , w ith  the loss o f 128 A m erican 
lives. T he pub lic  was incensed, as th is  was a clear v io lation  o f w hat 
the A m erican people believed to  be one o f th e ir  fundam ental righ ts. 
W ashington  im m ediate ly  fired off a stiff p ro test, ho ld ing  G erm any 
stric tly  accountable for fu rther loss o f A m erican lives and in fringe
m en t on neu tra l r igh ts. A larm ed at the  possib ility  o f d riv ing  the 
U n ited  States to  the  o ther side, Berlin quickly  expressed its regrets

4 O ne o f  th e  best stud ies o f  w artim e Am erican society is David Kennedy, Over Here
(N ew  York, 1980).
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over th e  affair and pledged  to  exercise m ore caution  in  dealing  w ith  
A m erican lives.

Secretary o f S tate W illiam  Jen n in g s Bryan resigned over w hat he 
considered W ilson ’s needlessly harsh reaction to  the  Lusitania  affair, 
an ind ication  th a t an  event as serious as th is  s till was no t sufficient to  
u n ite  A m erican op in ion  against G erm any. M any A m ericans u n 
d oub ted ly  agreed w ith  Bryan th a t w hile th e  loss o f A m erican pas
sengers was reg rettab le , it  was equally deplorable th a t B rita in , 
th ro u g h  its blockade, was starv ing  an  en tire  n a tio n .5 It was d ifficult 
to  decide on th e  m oral m erits  o f such an issue, b u t a t least the 
U -boat cam paign  checked th e  tendency o f w artim e U .S .-B ritish  
relations to  deterio ra te  to  a p o in t o f severe crisis.

Finally, desp ite  the  acrim onious debate over neu tra l r ig h ts , eco
nom ically  th e  U n ited  States becam e tied  alm ost exclusively to  the 
B ritish  side in  the war. In theory, o f course, neu tra l trade w ould 
have involved th e  nation  in  trade w ith  all belligeren ts, b u t g iven  the 
b lockade o f the  C o n tin en t, lit tle  could reach G erm any. B rita in , on 
the  o th e r hand , freely ob tained from A m erica w hat it  and its allies 
needed, especially arm s and m un itio n s. A ltogether som e $ 2 .2  b il
lion o f arm s w ere sold by the  U n ited  States to  B rita in  and its allies 
betw een A ugust 1914 and M arch 1917, the  period o f  A m erican 
neu tra lity , a considerable sum  w hen one recalls th a t the  export o f 
U .S . m erchandise in 1913 had am ounted  to  a little  over $ 2 .4  b il
lion . Such large sh ipm en ts -  and , o f course, o th e r item s such as 
iron , steel, and foodstuffs were also sent to  B rita in  in increasing 
q u an titie s  — could no t be paid for by the  la tte r th ro u g h  its own 
exports to  the  U n ited  States or th rough  the  transfer o f go ld . (All 
belligeren ts em bargoed the  export o f  g o ld , thus effectively p u ttin g  
an  end  to  the  go ld  standard , w hich had sustained  w orld com m ercial 
transactions since the  1890s.) N or were B ritish  assets in  the  U nited  
States sufficient to  cover the  costs. A t first, short-term  cred its o f six 
m on ths’ d u ra tio n  and th en , w hen the  w ar d id  not en d , longer-term  
cred its  had to  be extended to  B ritish  purchasers o f  A m erican goods. 
These cred its am ounted  to  loans ex tended  by A m erican bankers, and

5 C harles T ansill, America Goes to War (B oston, 1938), 2 5 8 -9 .
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W ilson and Bryan were in itially  uneasy abou t the  possible im plica
tions o f th is  for the na tio n ’s neutrality . B u t they u ltim ate ly  sup 
po rted  th e  financial transactions, because w ith o u t them  w artim e 
trade could no t be carried out.

I f  these increasingly close com m ercial and financial ties w ith  
B rita in  d id  no t a lter the  n a tion ’s policy o f  neutra lity , a t least they 
m itig a ted  the atm osphere o f crisis in U .S .-B ritish  relations arising 
o u t o f the d ispu tes a t sea. For it could no t be denied  th a t the  
increasing am ounts o f A m erican trade , sh ip p in g , and  loans were 
m ak ing  th e  nation  a v irtua l partic ipan t in  the  war, and  th a t m ost 
certain ly  these activ ities were benefiting  the B ritish  side to  the 
de trim en t o f the  C entral Powers. T hus, ironically, the  m ore ex ten
sively the U n ited  States engaged in neu tra l trade , the  less could it 
rem ain a neu tra l in th e  strugg le . T he be lligeren ts, on  th e ir  p a rt, 
understood  th e  situa tion , recognizing only too well th a t the  A m eri
can q uestion , w hich had played no p art in  the E uropean w ar’s o ri
g in s , was now becom ing a crucial issue, possibly even the  decisive 
factor in  d e te rm in in g  the  course o f the conflict.

American Visions

O ne consequence of th is g row ing  im portance o f the  A m erican ques
tion  in  the  European w ar was the  need to  persuade th e  A m ericans 
them selves o f th is  fact -  th a t is, to  m ake them  realize th a t,  desp ite  
th e ir  official neu tra lity  and w idespread aversion to  becom ing in 
volved in  the  conflict, they were in fact p laying an increasingly vital 
role in  it and th a t th e ir  actions even as nonbelligeren ts w ould have 
serious im plications for the ou tcom e o f the  strugg le .

F irst o f a ll, A m ericans qu ickly  recognized th a t th e  E uropean war 
was tu rn in g  the  nation  in to  the strongest econom ic pow er in  the 
w orld , w ith  im plications not only for U .S . foreign affairs b u t also for 
the fu tu re  developm ent o f o ther countries as well. For it was no t just 
in Europe th a t A m erican trade and sh ipp ing  expanded. As the E u
ropean m erchan t m arine v irtually  disappeared from  A sia, the  M id 
dle East, and Latin A m erica, A m erican ships took its place, carrying 
n o t only dom estic  m erchandise b u t o th e r countries’ p roducts as well
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to  various po rts  th ro u g h o u t th e  w orld. These activ ities w ere accom 
panied  by rap id  increases in A m erican investm ents and loans abroad. 
H ith e rto  the  U n ited  States had been a ne t im porter o f  cap ita l, b u t 
v irtua lly  overn igh t it  becam e a cred ito r nation  as th e  European 
pow ers liqu ida ted  th e ir  ho ldings in  the  U n ited  States to  pay for the ir 
purchases and then  tu rn ed  to  the  la tte r to  ob ta in  loans and credits. 
O u ts id e  o f  E urope, increasing am ounts o f A m erican capital were 
im ported  and  invested in  banks, railways, and factories. (N ascent 
industria lization  began in  Asia and  Latin A m erica to  m ake u p  for 
the  lost European im ports .)

T h e  U n ited  States w ould have em erged as the  leading econom ic 
pow er in  th e  w orld even w ith o u t the  European war, b u t now th is 
was fast becom ing a reality. T h e  A m erican governm ent and people 
w elcom ed th is , and th e ir  adam ant insistence on p ro testin g  any in 
fringem ent o f  neutra l righ ts  indicated  the  w idely shared view  th a t if  
E urope’s d istress was A m erica's gain , there was n o th in g  to  apologize 
for. In fact, by carry ing on its com m ercial ac tiv ities, the  U n ited  
S tates could be said to  be ensuring  th a t global econom ic transactions 
were d isrup ted  as l it tle  as possible d u rin g  the  conflict. Those w ho 
had envisioned stable in te rnational order in econom ic term s could 
only  cong ra tu la te  them selves th a t w ith  th e ir  na tio n ’s im pressive 
econom ic perform ance, the  cause o f w orld peace had a b e tte r chance 
o f  being  served than  ever before.

I t  was a step  from  such th o u g h t to  the  idea th a t th e  nation  should 
no t sim ply  engage in  neu tra l com m ercial activ ities b u t try  to  use its 
newly gained  pow er and influence to  help  b ring  th e  European w ar to 
an  end . N o t th rough  en terin g  th e  w ar as a belligeren t b u t th rough  
som e construc tive m ediatory  role could th e  U n ited  States m ake a 
w orthy  co n trib u tio n  to  w orld affairs. T h a t w ould be the  m ost satis
fying way th e  nation  could u tilize  its resources and influence. Pre
cisely because the  European w ar’s origins had had n o th in g  to  do  w ith  
th e  U n ited  S tates, the  la tte r w ould be in  a position  to  offer its good 
offices to  the  belligeren ts. T hus already in  early 1915 W ilson  d is 
patched  Edw ard H ouse to  E ngland , France, and G erm any on a peace 
m ission, in order to  ascertain these pow ers’ in terest in  a m ediated  
end to  the  hostilities. W ilson’s and H ouse’s th in k in g  a t th is tim e  did
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no t go  m uch beyond restoring the  prew ar sta tus quo , coupled w ith  
som e reduction  o f arm am ents and th e  reestab lishm ent o f a reg im e of 
g lobal econom ic in terdependence.6

U nfortunately , no th ing  cam e o f the  H ouse m ission; he was to ld  in 
London th a t B rita in  w ould accept a peace only if  it  m ean t the 
d es truc tion  o f G erm an m ilita rism . N o t d iscouraged, W ilson tried  
again in 1916, sending H ouse back to  the  European capitals. T h is 
tim e , however, H ouse w ould no t ju st offer A m erica’s good offices or 
sound ou t the  th in k in g  o f the belligeren t governm ents b u t w ould 
actually  sum m on them  to  a peace conference. T he U n ited  States 
w ould inv ite  bo th  sides to  a tten d  th e  conference w here it  w ould 
specify certain  conditions for peace. I t  is indicative o f  m uch  th in k 
ing th a t had gone on in  W ashington  th a t the  1916 H ouse m ission 
w ent far beyond postu la ting  the  restoration  o f the  s ta tu s  quo  an te 
bellum , as had been the  case in 1915. N ow  H ouse (and, o f  course, 
W ilson) spoke o f the cession of Alsace and Lorraine to  France, and of 
C onstan tinop le to  Russia -  term s th a t clearly favored the  allied side. 
M ore im portan t was the  proposal for the es tab lishm ent o f an  in ter
national organization  to  ensure the postw ar w orld order. T h e  idea 
had em erged am ong certain  leaders, such as form er President W il
liam  H ow ard Taft, w ho had begun calling for th e  creation  o f “a 
league to  enforce peace.” (The B ritish  foreign secretary, Edw ard 
Grey, also advocated a sim ilar idea.) W ilson w anted to  m ake th e  idea 
his ow n and likew ise began u rg in g  the es tab lishm ent o f som e such 
organization  after the  war. Taft, W ilson, and o th er advocates o f the 
idea believed th a t m erely to  restore the prew ar sta tu s quo  w ould 
b ring  the  w orld back w here it  had been in  1914 and w ould have 
solved no th in g . A nother war w ould m ost surely break ou t. W h a t 
was needed was a new w orld organization  to  replace the  trad itional 
m echanism  o f balance o f power. W ith  p ro m in en t R epublicans and 
D em ocrats supporting  such a proposal, the  new  W ilsonian  in itia tive  
m ig h t well have served to  signal A m erica’s em ergence as th e  arb iter 
o f the  European conflict w ithou t itself becom ing involved in  the 
f igh ting .

T h e  European governm ents, however, were not yet ready for th e

6  N . G ordon Levin, Woodrow Wilson a n d  World Politics (N ew  York, 1968), 3 8 - 9 .



The Great War and  American Neutrality 29

A m erican in itia tive . To be sure, B rita in , France, and G erm any -  the  
th ree countries visited  by H ouse in  1916 -  d id  not flatly  tu rn  dow n 
W ilson ’s offer o f m ed iation . To do  so w ould have an tagonized  the 
U n ited  S tates, so th e ir  leaders listened to  H ouse and expressed a 
w illingness to  explore the  possib ility  o f a negotiated  peace. B erlin , 
in  particu lar, sough t to  em barrass th e  B ritish  and the  French by 
agreeing to  le t the  U n ited  States proceed w ith  th e  peace efforts. 
U ndernea th , however, the  G erm an N avy was p lann ing  for an  all-ou t 
subm arine cam paign  as the  u ltim ate  weapon to  b ring  dow n the 
allies, after the  war on land had bogged dow n in trench  warfare. 
Suprem ely confiden t o f success, th e  naval stra teg is ts , w ith  th e  su p 
p o rt o f  the  kaiser, held firm  against any p rem atu re  truce . B rita in  
and France, on th e ir  p a rt, had entered in to  secret negotiations w ith  
each o th er and w ith  the o ther allies (R ussia, Jap an , and Italy) to  
d iv ide u p  the  spoils o f  victory. A ssum ing th a t the  war w ould  u lt i
m ately be w on, they w anted postw ar te rrito ria l d ispositions to  re
flect the  victory, a t the  expense o f G erm any and its overseas em pire. 
These nego tiations were kep t secret from  th e  A m ericans and  could 
no t, for obvious reasons, be the  rationale for rejecting  A m erican 
m ediation . R ather, officials in London and  Paris encouraged H ouse’s 
efforts so as to  curry favor w ith  the  U n ited  States. T hey  agreed to  
W ilson’s term s as th e  basis for negotiation  and even succeeded in 
having the  la tte r p ledge th a t if  G erm any and its allies should  no t 
agree to  a tten d  a peace conference the  U n ited  States was to  call, the 
la tte r "w ould probably  en ter the  w ar” on th e ir  side. T h is was an 
unusual co m m itm en t on W ilson ’s p art and may have reflected his 
confidence th a t the  p ledge w ould no t have to  be honored, because 
G erm any w ould see the  w isdom  o f a m ediated  peace.

In any event, by then  A m erica’s strong  in terest in p laying the  role 
o f peacem aker was abundan tly  clear. T h is w ent m uch  beyond any
th in g  W ashington  had ever a ttem p ted  in European affairs. C learly it 
reflected the  sense th a t the Europeans were incapable o f m anaging  
th e ir  ow n, and by extension the  w orld’s, affairs, and th a t w ithou t 
som e leadership  role played by the  U n ited  States, there could be no 
stable in te rnational order. A lthough  the  precise nature o f th a t role or 
o f the in te rnational order the  U n ited  States w ould  seek to  prom ote 
rem ained vague, the  A m ericans d id  no t have to  s ta rt from  scratch
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b u t could bu ild  on  m any years o f p reparation . They had com e to 
assum e th a t w orld peace, global econom ic developm ent and in te rde
pendence, and dom estic stab ility  were in te rchangeable propositions, 
all c o n trib u tin g  to  peace a t hom e and  abroad. From such a perspec
tive, a war am ong the  econom ically developed and  po litica lly  ad 
vanced nations o f Europe was no th ing  b u t a disaster. Because they 
nevertheless were destroy ing  one another, som eth ing  was lacking 
there. T he U n ited  States w ould provide th a t som eth ing  and bestir 
itse lf so as to  m in im ize  th e  dam age to  civ ilization  and  establish  a 
stable in te rnational system  in w hich such wars w ould  becom e less 
likely.

T he u ltim ate  failure o f A m erica’s m ediation  efforts — w hich be
cam e ev ident w hen G erm any announced the  resum ption  o f u n re 
stric ted  subm arine warfare in  January  1917 -  should  no t detrac t 
from the  h istoric significance o f these developm ents. T h e  U n ited  
States had prepared itse lf econom ically and in te llectually  for a c ru 
cial role in  the European conflict. A nd now, in  1917, it  was abou t to  
define its role in m ilitary, strateg ic  term s and to  assum e a leadership 
position  not only in European b u t also in global affairs from  w hich it 
w ould no t retreat for decades to  com e, except for a b rie f in te rlude  in 
the m id -1930s. In th a t sense, the tw en tie th  century, as the century  
in  w hich the U n ited  States em erged as the  p rincipal w orld  power, 
m ay be said to  have begun  in 1917.

America in Asia and Latin America

In the  m ean tim e, as the  U n ited  States was p reparing  itse lf for an 
u ltim ate  involvem ent in the  European war, it  was pu rsu ing  active, 
in te rven tion ist policies in East Asia and the  C aribbean , som eth ing  
o f a rehearsal for w hat was to  com e in Europe.

F irst o f all, the U n ited  States found itse lf becom ing m ore and 
m ore deeply involved in Asian affairs because it was th e  only pow er 
capable o f influencing the course o f acrim onious, o ften  v io len t rela
tions betw een C hina and Japan . I t  should be noted th a t the  com ing 
o f th e  European war coincided w ith  im portan t changes w ith in  bo th  
these countries. T he M eiji em peror, under w hom  Japan  had under
taken successful program s o f m ilita ry  s tren g th en in g  and colonial
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acqu isitions, d ied  in  1912, and the  com ing o f the  Taisho era tr ig 
gered  m ovem ents aga in st the  con tinuation  o f those program s. Some 
called  for a cu tback  in  m ilita ry  spend ing , and o thers for m ore dem o
cra tic  governm en t. B u t th en  w ar cam e in  Europe, and  Jap an ’s expe
d itio n s  to  S han tung  and the  G erm an  islands fu rthe r expanded the 
pow er o f th e  m ilitary , w hich sough t to  take advantage o f the  tem po
rary absence o f  E uropean nations from  C hina by en trench ing  Japa
nese influence there . O ne  clim ax cam e in  M ay 1915 w hen Japan 
presen ted  a lis t o f tw enty-one dem ands to  C hina, inc lud ing  the 
renew al o f the  lease o f  sou th  M anchurian  bases, the  transfer o f the  
G erm an  r ig h ts  in  S h an tu n g  to  Jap an , and Japanese supervision of 
C hinese police.

C h ina was vu lnerab le to  such strong  tactics on the  p art o f  Japan 
because it ,  too , was undergo ing  transform ation . In  1911 a revolt 
had e ru p te d  aga inst the  re ign ing  C h ’ing  dynasty, and in  the  follow
ing  year the  th ree-cen tury-o ld  dynasty  cam e to  an  end , unable to  
w ith stan d  e ith e r the  revolutionary  m ovem ents o r its ow n internal 
decay as m anifested  by the  unw illingness o f the  scholar-gentry class 
to  com e to  its  rescue. Instead , these erstw hile elites com bined w ith  
the  revolutionaries to  proclaim  the  R epublic o f  C hina. M uch confu
sion and  d isu n ity  ensued, b u t by 1913 Yiian S h ih -k ’ai, a form er 
h ig h  C h 'in g  official, em erged  as th e  new  leader, assum ing the  title  
o f  p rovisional p residen t. H e  was opposed, however, by m ore radical 
g roups led by Sun Yat-sen and by o th er form er leaders, som e o f 
w hom  held  sway over various regions o f  the  country. They soon 
developed th e ir  ow n m ilita ry  bases and becam e w arlords, effectively 
d iv id in g  th e  young republic  in to  so m any subun its . U ndernea th  all 
th is  tu rm o il, a t the  sam e tim e , new  political and in te llectual w inds 
w ere b low ing . D eeply influenced by w hat they took to  be C h ina’s 
em barrassing  w eakness in  in te rnational affairs, the  “young C h ina’’ 
leaders w ere d e term ined  to  p u t an end to  the  coun try ’s hum ilia tion . 
T h e  em erg in g  op in ion  leaders -  university  professors and studen ts, 
m erchan ts , jou rnalists , and even som e arm y officers tra ined  abroad 
(in c lu d in g  Japan) -  w ere a force to  be reckoned w ith . T h u s, an 
episode like th e  tw enty-one dem ands bo th  revealed C hina’s weakness 
and  p roduced  a nationalistic  reaction , m ak ing  it extrem ely difficult 
for th e  g overnm en t to  accede to  Japanese pressure.
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I t was in such a s ituation  th a t th e  U n ited  States found itself 
becom ing m ore deeply involved in Asian affairs than  it  m ig h t have 
an ticipated . In p art th is was due to  E urope’s tem porary  absence from 
the scene and , even m ore p e rtin en t, its d im in ished  p restige in the 
non-W estern parts o f the  w orld. T here is lit tle  d o u b t th a t the  pres
tige  th a t the European nations had enjoyed as the cen ter o f civ iliza
tio n  and o f pow er was shattered  by the war. Liang C h ’i-ch ’ao, the 
leading Chinese in te llectual, spoke for m illions ou tside th e  W est 
when he w rote th a t Europe was no longer the  m odel for o thers to  
em ulate and th a t its very greatness had concealed flaws and sick
nesses th a t had com e o u t in  the open in the bloody w ar.7

T he fact th a t even the finest of European cu ltu ra l figures as well as 
leaders o f the  Socialist In ternational had alm ost overn igh t becom e 
arden t pa trio ts , u rg ing  th e ir  respective countrym en to  p u t country  
above all o ther considerations, was deeply d is tu rb in g  to  those Asians 
w ho had looked up  to  them  for gu idance and insp ira tion . N o  longer 
able or w illing  to  do so, they naturally  looked in  the  d irec tion  o f  the 
U n ited  States, one country  th a t had refrained from  en terin g  the 
conflict. O f  course, Asians had viewed A m erica w ith  adm iration  
tin g ed  w ith  awe because o f its natural resources and technological 
skills. Now, however, the  U n ited  States also seem ed to  possess 
w isdom  when Europe was d iscard ing  it ,  to  exem plify progress w hen 
Europe had apparently  deviated from its pa th s , and to  stand  ready to  
replace the la tte r as the w orld ’s new  leader.

T he s ituation  augured well for C hina, w hich m any A m ericans 
now called the ir "sister repub lic ."  T he new Chinese leaders could 
surely expect to  benefit from the  em erg ing  presence o f the  U n ited  
States in the in ternational arena as they undertook  to  reorganize 
the ir own national affairs. A nd President W ilson ob liged  w ith o u t 
hesita tion. Even before the  republican revolt began in  1911, he had 
show n a strong  in terest in  m issionary activ ities, and as p residen t he 
was eager to  prom ote A m erican influence in  C h ina, C hristian  and 
secular. H e appoin ted  a scholar, Paul Reinsch o f th e  U niversity  of 
W isconsin, as m in iste r to  Peking, and sent another, Frank G oodnow

7 Joseph Levenson, Liang Ch'i-ch'ao and  the M ind  o f Modern China  (C am bridge,
M ass., 1953), 203.



The Great War and American Neutrality 33

o f Johns H o p k in s, as special adviser to  Yiian S h ih -k ’ai. H e  also 
so u g h t to  in terest A m erican bankers in  investing  in  C h ina’s fu ture 
by p rov id ing  funds for the  developm ent o f railways and industry . It 
was q u ite  natu ra l, th en , th a t Yiian and his aides should  have tu rned  
to  th e  U n ited  States for help w hen they were confronted  w ith  war
tim e Japanese im perialism , in  particu lar the tw enty-one dem ands of 
1915.

T h e  Japanese, on th e ir  p a rt, realized th a t henceforth they w ould 
have to  reckon w ith  A m erican reaction w henever they d ea lt w ith  
C hina. M any Japanese leaders, it  should  be no ted , shared the ir 
Chinese coun terparts’ percep tion  about the  rising  p restige and im 
portance o f  the U n ited  States in  th e  w orld scene, b u t for th is  very 
reason they were nervous abou t the  developing C hinese-A m erican 
ties. T hey  sough t to  assure W ashington  th a t Japan was no t con tem 
p la tin g  any th ing  unusual in C h ina, b u t sim ply  ac ting  in  self-defense 
by ad ju stin g  itse lf to  the  changed circum stances b ro u g h t abou t by 
the  European war. In  a sense the  Japanese were p u ttin g  th e  U nited  
States in  the  trad itional fram ew ork o f b ig-pow er diplom acy, whereas 
the  C hinese were m ore eager to  see an A m erica th a t stood for new 
princip les, for a new  way o f conducting  in ternational affairs.

B oth  Japanese and Chinese were r ig h t, for A m erican policym akers 
w ere in  fact d iv ided over the  question  o f how  far they should  become 
involved in  the  Chinese-Japanese d ispu te . Som e, echoing Theodore 
Roosevelt’s p ragm atic  a rg u m e n t, believed little  w ould be gained  by 
backing C hina against the  s tronger Japan , w hich was in a position  to 
th rea ten  A m erican security  and interests in  Asia and the  Pacific. 
O th ers  asserted th a t such old-fashioned th in k in g  should  be d is
carded in  favor o f a m ore fo rth rig h t and righ teous policy, especially 
because the  new  Chinese republic desperately needed A m erican sup 
p o r t .8 T he resu lt was a com prom ise; W ashington  q u ie tly  expressed 
its opposition  to  th e  m ore obnoxious aspects o f  th e  tw enty-one 
dem ands w hile a t th e  same tim e openly declaring  th a t the  U nited  
States w ould no t recognize any agreem ent betw een the  tw o Asian

8  For a discussion o f  the orig ins o f  "m issionary diplom acy" in C hina, see Jam es 
Reed, The Missionary M ind  a n d  American East Asian Policy (C am bridge, M ass., 
1983).
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countries th a t in fringed  on the O pen  Door p rincip le  or the  te rr i
to ria l in teg rity  o f C hina. These expressions o f helpfulness tow ard 
C hina, however, were com bined  w ith  a sta tem en t m ade to  the Japa
nese governm en t th a t th e  U n ited  States well recognized Jap an ’s 
special in te rests  in  areas o f  C hina th a t were closest to  i t ,  such as 
M anchuria.

Such a policy o f  su p p o rt for C hina com bined w ith  the  p laca ting  of 
Japan  d id  no t satisfy P residen t W ilson , whose sym pathies lay m ostly  
w ith  the  form er. In  order to  help  C hina m ore effectively, he decided 
to  encourage its en try  in to  the  European war. I t  w ould be prim arily  
o f sym bolic significance alone, b u t by declaring  w ar against G er
m any and A ustria , C hina w ould be able to  confiscate enem y proper
ty, p u t an end to  the  o ld  treaties th a t had g iven  these countries their 
“unequal" r ig h ts , and trea t G erm ans and A ustrians as enem y aliens 
sub ject to  incarceration . I f  no th ing  else, such steps w ould dem on
stra te  th a t the  Chinese w ere no t powerless and th a t they could take 
on som e o f the  w orld ’s m ig h ties t powers. T he Japanese well under
stood such logic and sym bolism , and for th a t reason opposed C h ina’s 
en tering  the  war. By th e  b eg inn ing  o f 1917, however, they had 
com e to  reconcile them selves to  th e  s ituation  and even to  see the 
w isdom  o f su p p o rtin g  C h ina’s war against G erm any. By then  Yiian 
was dead (he had d ied  in  Ju n e  1916), and P eking was under the  
contro l o f w arlords, a t least som e o f w hom  were considered to  be 
pro-Japanese. So, by no t s tand ing  in the  way o f C h ina’s en tering  the  
war, Tokyo hoped to  sm ooth  the  p a th  for im proved relations be
tw een th e  tw o countries.

T hus it was th a t the w ar am ong the  European pow ers, whose 
orig ins had lit tle  to  do  w ith  e ither A m erica or Asia, ended up  
b rin g in g  the U n ite d  S tates, Japan , and C hina in to  the  conflict as 
cobelligerents o f  one side against the  other. These extra-European 
nations w ould surely have a greater say in postw ar in ternational 
affairs -  ano ther sign  o f th e  relative decline o f Europe in  the  w orld.

In the  m ean tim e, th e  U n ited  States was estab lish ing  its firm er 
presence in  C entral A m erica and the C aribbean th an  had been the  
case before the  war. T here was, to  be sure, little  new  abou t U .S . 
assertiveness or in te rven tion ism  in th e  region; in  the  wake o f the 
Spanish-A m erican W ar, the  nation  had steadily  extended its influ
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ence th ro u g h  various m eans: annexation  (P uerto  Rico), a p ro tec to 
rate (Cuba), m ilita ry  occupation  (the Canal Zone), custom s receiver
sh ip  (Santo D om ingo), and po litical in tervention  (N icaragua). 
W h ile  the  a tten tio n  o f the  European powers had been focused else
w here, th e  U n ited  States had v irtua lly  established its sphere of 
influence in  the  area.

T he G rea t W ar provided an o p p o rtu n ity  to  consolidate such con
tro l, w hich appeared justified  in  order to  p revent the region from 
becom ing involved in  th e  European an tagonism s. P residen t W ilson, 
however, w anted to  g o  a step  beyond trad itiona l g unboat diplom acy, 
to  ind icate th a t U .S . policy in  C entral A m erica and the  Caribbean 
was different from  o th er im perialists ' policies. H e could no t have 
done o therw ise , g iven  his g row ing  conviction th a t the  nation  m ust 
bestir itse lf  to  play a leadership role in in te rnational affairs. If  the 
U n ited  States was to  be m ore than  a regional pow er and g lobalize its 
co m m itm en ts , it  w ould be im p o rtan t to  dem onstrate  th a t, in  dea l
ing  w ith  nearby coun tries, th e  nation  pursued m ore th an  self- 
in te rest. T h a t was why w artim e U .S . in terventions in  M exico, 
H a iti,  and Santo D om ingo  were couched in  language th a t suggested  
connections w ith  the  larger goals o f A m erican foreign policy. Ear
lier, in te rven tion ism  in th e  region had been justified  in the  nam e of 
th e  M onroe D octrine  (Theodore Roosevelt) o r o f the do lla r d ip lo 
macy (Taft). Now , under W ilson , it  was couched in the  vocabulary o f 
po litica l reform , precisely the language in w hich th e  W ilsonian  
adm in istra tio n  was try ing  to  cope w ith  developm ents in Asia and 
Europe.

To be sure, each coun try  represented its un ique problem s. In 
M exico's case tw o A m erican in terventions (in 1914 and 1916) were 
bound  u p  w ith  the  country 's in ternal tu rm oil follow ing the  over
th row  o f  the  35-year d ic ta to rsh ip  o f Porfirio Diaz in  1911. O u t of 
the  chaos, one pow er contender, V ictoriano H u erta , em erged as the 
strongm an  and proclaim ed h im self the  new  p residen t, ju st before 
W oodrow  W ilson en tered  th e  W h ite  H ouse. U nlike C h in a’s Yiian 
S h ih -k ’ai, however, H u erta  d id  no t im press President W ilson  as 
w orthy o f  A m erica’s support. O n  the  contrary, W ilson believed the 
M exican had com e to  pow er th rough  in tim id a tio n  and  even assas
sination  o f h is opponents. T h e  M exican people, he was convinced,
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deserved better, and u n til a m ore dem ocratically  elected leader 
em erged, th e  U n ited  States w ould w ithho ld  form al recognition . De 
facto relations continued  to  exist betw een the  tw o  coun tries, b u t 
even these were jeopardized w hen, in  the  sp ring  o f 1914, U .S . 
troops landed in and occupied Vera C ruz in re ta lia tion  against the 
arrest o f several A m erican sailors in Tam pico, to  w hich they had 
been sent from a w arship to  ob ta in  gasoline. T he stro n g  action  was 
in tended  to  force H u erta ’s resignation , w hich was eventually  accom 
plished , b u t not u n til after even his opponents denounced the  U .S . 
in tervention .

T he affair was a good exam ple o f com plications th a t accom panied 
A m erica’s em erg ing  global role: the  conflict betw een the  A m erican 
policy o f p rom oting  reform ist governm ent in  another country, on 
one hand, and the  la tte r’s nationalism  th a t often transcended its 
in ternecine strife, on th e  other. A particu larly  unfo rtunate  varian t o f 
the them e was the  U .S .-M exican altercation  o f 1916, w hich resulted 
from  an A m erican expedition  in to  northern  M exico in  p u rsu it o f 
troops loyal to  Francisco V illa, w ho, challenging the  au th o rity  o f the 
new provisional p residen t, Venustiano Carranza, had invaded U .S . 
territo ry  (N ew  Mexico) in  order to  em barrass the la tte r. H e alm ost 
succeeded, as Carranza pro tested  against the  exped ition , w hich was 
led by G eneral John  J . Pershing. There was ta lk  o f w ar betw een the 
tw o countries, b u t they desisted from  th a t step, in  part because 
President W ilson could no t justify  such a developm ent in view  of 
the  deepening  U .S . involvem ent in the  European hostilities, b u t 
also because Carranza preferred to  end the  crisis and w in  A m erican 
d ip lom atic  recognition  as a rew ard. H e g o t w hat he w anted.

T h a t was not the end o f th e  U .S .-M exican crisis, however. Ju s t 
before C arranza’s formal recognition  by W ash ing ton , M exico had 
prom ulgated  a new  constitu tion  p rov id ing , am ong o th er th in g s , for 
universal suffrage, agrarian reform , and , m ost im p o rtan t for the 
U n ited  States, restrictions on foreign ow nership o f land and subsoil 
resources, notably oil. T h is last provision, included in  A rtic le  27 of 
the co n stitu tio n , was om inous for A m erican and o th er (m ostly  B rit
ish) investors who had ob ta ined  o il-m in ing  concessions.9 T h e  clash

9  R obert Freeman Sm ith , The United States a n d  Revolutionary Nationalism in Mexico
(Chicago, 1972), chap. 4.
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betw een M exican nationalism  and th e  A m erican insistence on the  
sanctity  o f  contracts w ould com plicate the ir relations for years to  
com e. W hereas aspects o f the  new  M exican nation  -  dem ocratiza
tio n , constitu tiona lism  -  were no d o u b t w elcom e to  A m erica, the 
la tte r could no t accept unconditionally  th e  im plied  radicalism  of 
A rticle  27 . T h is was a harbinger, for th e  U n ited  States w ould en
coun ter sim ilar challenges in  m any o th e r parts o f  th e  w orld .

U n ited  States expeditions to  H a iti (1915) and Santo D om ingo  
(1916) w ere less com plicated  because in  neither country  was there a 
unified m ovem ent to  m obilize nationalistic  op in ion  against foreign 
in te rven tion . B u t th e  situ a tio n  in  H ispanio la was analogous to  tha t 
in  C hina or M exico in th a t in  b o th  H a iti and Santo D om ingo  there 
was apparen tly  endless po litical d isorder, w ith  politic ians assassinat
ing  one ano ther and ordinary  people helpless to  stop  co rrup tion  and 
tu rm o il. T he s itua tion  persuaded President W ilson th a t the  U n ited  
States w ould have to  step  in to  “teach" these people “how  to  elect 
good m en ."  T his was the  C aribbean version o f w hat w ould soon 
em erge as th e  "safe for dem ocracy" p rincip le . A m erican M arines and 
naval forces were the  in stru m en t for th is  educational process; they 
supervised elections, m ain ta ined  law and order, and , in  the case of 
the D om inican  R epublic , even took  over cabinet posts. T h e  p ro tec
torate  over these countries w ent beyond th e  scope o f the Roosevelt 
C orollary (w hich had led to  the  estab lishm ent o f custom s receiver
ships) and included the  app o in tm en t o f A m erican financial advisers, 
san ita tion  engineers, and police instructors.

Even as W ashington  supported  C h ina’s vehem ent opposition  to  
Jap an ’s tw enty-one dem ands, w hich w ould have tu rn ed  the  form er 
in to  the  la tte r’s pro tectorate  and w hich the Japanese justified  as a 
m eans for p u ttin g  an end to  Chinese chaos, th e  W ilson ad m in is tra 
tion  was estab lish ing  m ilita ry  rule over tw o C aribbean countries. It 
w ould be con tinued  for m any years; U .S . forces w ould be w ithdraw n  
from  Santo D om ingo  only in  1924, and from H aiti not u n til 1934. 
C om bined  w ith  A m erica’s m ilita ry  presence in N icaragua, where 
W ilson m ain ta ined  his predecessor’s policy o f sta tion ing  U .S . M a
rines (they w ould stay til l  1925) and estab lish ing  a custom s receiver
ship , th e  U n ited  States was clearly tu rn in g  itse lf in to  the  overlord of 
the region. H ow  different was such behavior from Japan ’s in  Asia or 
G erm any’s in  Europe? A t least as far as W ilson was concerned, there
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was no contrad iction  a t all betw een his espousal o f a  peaceful w orld 
order and the use o f m ilita ry  force in  the  C aribbean. A  fu tu re  peace 
th a t he was then  envisioning w ould be a cooperative one in  w hich 
in te rnational action  m ig h t som etim es have to  override parochial 
concerns. Force w ould have a role to  play so long as it was em ployed 
for nobler, no t trad itional, o b jec tiv es .10 Indeed, th e  U n ited  States 
was abou t to  becom e engaged in a massive w ar -  for a noble end . In 
th a t sense, the  M exican and C aribbean expeditions m ay be consid 
ered a rehearsal for p reparing  the  nation for th e  g rand  task  o f global 
reconstruction .

10 T he best discussion o f  W ilson's use o f force in the C aribbean is Frederick 
C alhoun, Power and  Principle (K ent, O h io , 1986). See also th e  sam e author's Uses 
o f Force and  Wilsonian Foreign Policy (K ent, O hio , 1993).



3 . The U nited  States a t War

A m e r ic a  G o es  to  W ar

Few coun tries had been as w ell prepared to  go  to  w ar as the  U n ited  
States in  1917. N o t th a t the  nation  had m ade specific p reparations 
to  en ter th e  E uropean conflict on th e  side o f B rita in  and its allies 
against G erm any and  o th er “cen tra l” pow ers. Officials in  W ashing
ton  as well as the  A m erican people w ould have w elcom ed a peace if 
i t  had  been arranged  by the  com batan ts w ith o u t th e ir  m ilita ry  in ter
v en tion . Yet if  in te rven tion  w ere to  com e, th e  U n ited  States was in 
an excellen t position  to  m ake a decisive difference. I t  had s tre n g th 
ened itse lf  econom ically  and  m ilita rily  d u rin g  the  years o f neutrality , 
th e  people had had am ple  tim e  to  educate them selves abou t w orld 
affairs and  th e ir  co u n try ’s po ten tia l role in  th em , and A m erican 
foreign  policy had been so conducted  as to  ensure the  na tio n ’s leader
sh ip  position  once it  en tered  the  war.

In  th e  m ilita ry  sphere. P residen t W oodrow  W ilson had , in  1916, 
begun  calling  for preparedness -  a t firs t in  order to  keep the  nation 
so prepared  m ilita rily  th a t no pow er w ould dare challenge its securi
ty  and  in terests . A fter 1917, o f  course, the  purpose changed to  
c rea ting  a stro n g  arm ed force to  fig h t a war. T he Selective Service 
A ct o f  M ay 1917 established a system  for reg istering  A m ericans for 
m ilita ry  service, and w ith in  a year the  arm y was able to  send over 
tw o  m illio n  “doughboys" to  Europe. T he navy w ould in  the  m ean
tim e  be au g m en ted , and the  naval b u ild in g  program  o f 1918 envis
aged m ak in g  the  U .S . N avy the  m ost pow erful in  the w orld . T he 
arm ed forces w ould  be equ ipped  w ith  arm s and m un itions all p ro 
duced  dom estically , and  a governm ental bureaucracy was created to 
estab lish  p rio ritie s  in  allocating  resources. All th is  m ig h t have cost 
o th e r coun tries m uch  tim e , no t to  m en tion  money, and strained the 
social order, b u t in  the  U n ite d  States the  transition  from  peace to
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w ar was relatively sm ooth  and painless. T he nation  could "afford” 
the w ar econom ically and politically. T he governm ent had sufficient 
revenue, there was no d im in u tio n  o f consum er goods even w hile 
factories produced m ilita ry  hardw are, and th e  Progressive ideology 
o f state-society cooperation ( th a t the  governm ent and the  people 
should  cooperate closely to  effect necessary reform s) could be applied  
to  w ar as well as to  peace.

Even so, A m erica’s en try  in to  the  European war, m ak ing  the 
conflict a "w orld" war, was no t som eth ing  the  nation  chose deliber
ately. H ad there been an easing o f U .S .-G erm an  tensions follow ing 
B erlin ’s announcem ent o f  an unrestric ted  U -boat cam paign  in  Ja n u 
ary 1917, W ashington  m ig h t have decided to  go back to  its m ed ia
tory endeavor. D u rin g  the  next three m on ths, however, develop
m ents in Europe and elsewhere conspired to  lead to  the  A m erican 
decision for war. F irst, despite W ilson’s denuncia tion  of the  renewed 
U -boat cam paign, the  G erm an N avy w ent ahead w ith  the  deploy
m en t o f subm arines, w hich p rom ptly  sank A m erican m ercantile 
vessels in ad d itio n  to  B ritish  w arships. T h e  hostile  behavior o f the 
G erm an adm iralty , and the  Berlin g overnm en t’s apparen t cap itu la
tion  to  the la tte r, persuaded W ilson th a t G erm any was no t in ter
ested in  a negotiated  end to  the w ar and th a t G erm an m ilita rism  was 
the  m ain  obstacle to  peace. T h is , o f course, had been the  B ritish  
position  all a long , so the U n ited  States was belatedly  em bracing  it. 
A ll the  acrim onious d ispu tes w ith  London regard ing  neu tra l righ ts  
seem ed to  pale in  significance in  com parison w ith  th is  fundam ental 
issue o f  the  war.

Relations betw een the  U n ited  States and G erm any deterio rated  
fu rther in  late February, when the  U n ited  States in te rcep ted  a 
m essage from Alfred Z im m erm an n , the G erm an foreign secretary, 
to  the  M exican governm ent offering an alliance betw een the  tw o 
countries (w ith  the possible add ition  o f Japan) against the  U nited  
States. Z im m erm ann  even h in ted  th a t G erm any m ig h t help  Mexico 
recover the lands it had lost to  its n o rthern  neighbor in 1848. 
A m erican officials had already been alarm ed over the  g ro w th  of 
G erm an  influence in  M exico, and the  Z im m erm an n  te leg ram , 
w hich was w idely pub lished  in the  U n ited  States, in flam ed public
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o p in io n .1 T h en  in  M arch Russian revolutionaries rose against th e  
tsarist reg im e and established a reform ist governm ent, w hich , on its 
surface, appeared m ore dem ocratic and a ttu n ed  to  the  wishes o f the 
people. T h e  event had im m edia te  im plications for A m erican policy 
as P resident W ilson in terp re ted  it as evidence o f the  rising  dem o
cratic tid e  th ro u g h o u t th e  w orld. T h a t was a m ost hearten ing  devel
op m en t and needed strong  suppo rt by the  U n ited  States lest it  be 
crushed by au tocratic  forces -  and G erm any now exem plified the 
latter. T h e  tim e  had com e for the U n ited  States to  en te r the  fray.

A m erican en try  in to  th e  w ar becam e official on A pril 2, 1917, 
w hen President W ilson presented  h is w ar m essage to  C ongress. T he 
m essage was a clear s ta tem en t o f A m erican grievances against G er
many, in  particu la r the  la tte r’s unrestric ted  U -boat cam paign . B ut 
W ilson w ent m uch beyond lis tin g  specific grievances and couched 
the war decision in  broader, ideological te rm s. T h e  U n ited  States 
was go ing  to  fig h t G erm any, he said, because the la tte r  had proved 
to  be a m enace to  w orld peace and civ ilization . So long as G erm an 
m ilita rism  rem ained, there could be no secure peace. T h is m uch was 
a re itera tion  o f  W ilson’s as well as G rey’s ideas, w hich they had 
already expressed on a num ber o f occasions. T he president now p u t 
the  s tru g g le  against G erm an  m ilita rism  in a universalistic, historical 
fram ew ork by asserting th a t the  m ilita rism  itse lf was a p roduct o f  an 
autocracy th a t had long suppressed dem ocratic aspirations o f the  
people. Echoing Im m anuel K an t m ore than  a cen tury  earlier, W il
son argued th a t only a dem ocratic  governm ent could be counted  
upon to  pursue a peaceful foreign policy. T he grow ing  sen tim en t for 
dem ocracy and peace was a historical inevitability , and th e  U n ited  
States was being called upon to  ensure th is  h isto ric  progression. As 
the European dem ocracies such as B rita in , France, and Russia (under 
its newly dem ocratic  regim e) were unable by them selves to  com bat 
G erm an m ilita ry  power, the  U n ited  States had to  step  in. It w ould 
have to  wage a w ar against a m ig h ty  European power, som eth ing  it 
had no t done for over one hundred  years. T he U n ited  States w ould

I O n th e  Z im m erm ann  te legram , see Friedrich K atz, The Secret War in Mexico 
(C hicago, 1981), 3 5 0 -5 .
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now  m ake its m ilita ry  pow er available to  help d e term ine  th e  o u t
com e o f the  European conflict and , m ost im p o rtan t, to  ensure tha t 
the  w orld w ould be "m ade safe for dem ocracy." Four days la ter (A pril 
6), Congress declared w ar against Germany.

Specifically w hat difference d id  A m erican m ilita ry  pow er m ake in 
the  war? In itially , it was m ore psychological than  substan tive ; the 
news o f A m erica's en try  in to  the w ar com pelled  the  com batan ts to  
a lter the ir strategies to  take the  new developm ent in to  consider
ation . True, P resident W ilson insisted on keeping A m erican forces 
separate from  the  allied powers’; instead o f jo in ing  the  la tte r  as 
allies, the  U n ited  States w ould be an "associated” pow er w ith  its 
ow n com m and structu re . Even so, th e  fact rem ains th a t A m erican 
ships, soldiers, and arm s were now added to  one side o f th e  war 
against the  o ther, and th is w ould t ip  the scale even before A m erican 
m en appeared on European soil.

For instance, G erm any w ould try  desperately to  b rin g  th e  enem y 
to its knees before A m erican reinforcem ents arrived. To do  so, it 
w ould be im perative to  m ake m axim um  use o f U -boats to  destroy  as 
m uch B ritish  naval pow er as possible, in the  m ean tim e using the 
g round  troops for tw o principal objectives: to  push  R ussian forces 
back as far east as possible and to  occupy Paris and its environs. 
G erm any was q u ite  successful in  the  first objective, no t least because 
R ussian troops had becom e dem oralized after m on ths o f f igh ting . 
T he M arch revolution had toppled the unpopu lar tsa rist regim e, b u t 
the  new  leaders had troub le  appealing  to  the  masses to  con tinue the 
w ar effort. D esertions from  th e  arm ed forces co n tinued , and in  the 
m eantim e the  radical Bolsheviks, w ho had never accepted the  new 
leadership, actively cam paigned am ong th e  rank and file to  tu rn  
them  against th e  war. T hey denounced the  war as an  im perialistic  
explo ita tion  o f oppressed peoples. The G erm an  h ig h  com m and , 
eager to  explo it the  situation , sough t to  d rive R ussia o u t o f th e  war 
by encouraging such dissen t and po litical instability . In  a fam ous 
m ove, they p u t V. I. Lenin, the leader o f the Bolsheviks liv ing  in 
Sw itzerland, on a tra in  and sent h im  to Petrograd, w ith  the  obvious 
in ten tion  o f tu rn in g  h im  loose to  create fu rthe r confusion. The 
strategy  w orked, and soon the Bolsheviks succeeded in seizing pow
er in  Petrograd and a few o ther cities in  N ovem ber 1917. The
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Bolshevik success m ean t the  defection o f Russia from  the  an ti-  
G erm an  coalition , precisely w hat G erm any was co u n tin g  on.

In France, too , G erm ans were q u ite  successful. T hey  w ere deter
m ined  to  push  on tow ard Paris before the  A m ericans had a chance to  
com e to  the  la tter's  rescue. A nd in  the  sp ring  o f 1918 G erm an  forces 
advanced to  w ith in  a few m iles o f  the  city. In  France as well as in 
E ngland , G erm any also so u g h t to  explo it the  g row ing  w ar w eari
ness. T h e  weariness m ig h t d issipate once A m erican reinforcem ents 
appeared on the scene, and so it  was all the  m ore im perative to 
achieve qu ick  successes in  battle . In  the  m ean tim e, G erm an  forces 
routed  Italians in  a m ajor b a ttle  in  O ctober so th a t, a t the  end of 
1917, it  seem ed as if  G erm an victory w ere w ith in  reach — unless 
A m ericans arrived to  preven t it.

A nd arrive they d id  in  im pressive ways. S tarting  in J u n e  1918, 
a ltoge ther tw o m illion  A m erican troops landed on the  French 
shores, ready to  com bat the  G erm ans. I t  w ould be d ifficult to  say 
th a t th e  A m ericans w ere clearly th e  principal w inners in th e  war, 
and m ore correct to  note th a t th e ir  role was p rim arily  to  stop  further 
G erm an  advances. B u t th a t was considered sufficient, for in the 
absence o f a clear-cut victory, the G erm an  h igh  com m and realized 
th a t tim e  was on the  side o f the  U n ited  States. N o t only on land b u t 
a t sea -  w here A m erica’s partic ipa tion  in  laying m ines and b lockad
ing  th e  G erm an  coast effectively countered  G erm any’s U -boat cam 
paign  -  A m erican en try  in to  the  conflict dem onstra ted  th a t the 
m ost th e  G erm ans w ould be able to  ge t o u t o f the  w ar w ould be a 
draw. In o ther w ords, A m erican partic ipa tion  spelled the  defeat o f 
G erm an  am bitions.

W h y  w ere th e  A m erican forces so successful in fig h tin g  against a 
w ell-tra ined , seasoned G erm an  m ilita ry  power? A num ber o f  factors 
m ay be m en tioned . A m erican soldiers and sailors were fresh to  the  
war, s till in  the  in itia l phase o f en thusiasm , whereas the  G erm ans 
had already experienced m ore than  tw o years o f trench  warfare. M ore 
im p o rta n t, there was an apparen tly  endless supply  o f A m erican 
m en, w hereas G erm an  resources had been stretched  to  the  lim it. 
N or should  one forget th a t G erm any’s close ally, the  A ustro- 
H ungarian  E m pire, was d is in teg ra tin g , m ak ing  it easier for the 
U n ited  S tates and its "allies’’ to  th rea ten  G erm any in the  rear by
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encouraging separatist m ovem ents w ith in  the H absbu rg  Em pire. 
For instance, w hen som e Czech leaders established an in te rim  gov
e rn m en t in Paris, the U n ited  States was qu ick  to  recognize it. 
P resident W ilson  even sent a sm all-scale expedition  to  Siberia in 
o rder to  rescue several thousand  Czech troops w ho had apparen tly  
been trapped there and were eager to  go  back to  Europe to  figh t. 
W ashington  likewise encouraged the  an ti-H ab sb u rg  sen tim en ts of 
such o ther e thn ic  g roups as Serbs and C roatians. All these moves 
served to  weaken G erm any's ab ility  to  create an effective figh ting  
force to  m eet the  A m erican challenge.

By far th e  greatest reason for th e  u ltim ate  success o f the  A m erican 
w ar effort, however, was the n a tion ’s econom ic resources, w hich it 
shared generously w ith  its “allies." As noted in the  preceding chap
ter, th ree years’ neu tra lity  had b rough t enorm ous riches to  the 
U n ited  States as it expanded export trade to  the belligeren ts and lent 
m oney to  th em . Now, the  accum ulated  w ealth  w ould be p u t to  use 
in  the form o f arm s and soldiers. Between A pril 1917 and the 
arm istice in  N ovem ber 1918, the  nation raised (and paid for) an 
arm y o f four m illion , a navy o f sixteen new  w arships p lu s num erous 
subm arines, and an arsenal o f form idable arrays o f m odern  weapons. 
T he incom e tax , w hich had been enacted just p rio r to  the  war, 
proved to  be the  m ost effective way o f financing such a m ilita ry  
m achine, although  the  governm ent also ob ta ined  funds by selling 
bonds. A ltogether th e  U n ited  States lent m ore than  $7 .7  b illion  to 
the  "allies" d u rin g  the  war. C om pare th is w ith  A m erica’s national 
incom e o f roughly  $40  b illion  in  1917, and it  is easy to  understand  
w hy it m ust not have been excessively painful for the  A m erican 
people to  finance th e  war.

N or d id  the departu re  o f tw o m illion  A m erican m en for Europe 
deprive the econom y o f its efficiency or productiv ity . T h is is perhaps 
the  m ost rem arkable developm ent o f all. To be sure, there were 
ag ricu ltu ral and o ther deferm ents to  spare farm ers and som e others 
m ilita ry  service. B ut factories, shops, and offices now had to  do  w ith  
new recruits, m any o f them  w om en. To replace the  w ork force in the 
c ities, black A m ericans in large num bers left the S outh  -  th e  “g reat 
m ig ra tion" to  th e  northern  cities. They were absorbed in to  the 
ex isting  econom ic system  and , it w ould appear, f itted  very nicely
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in to  it. T h is  was im p o rtan t as im m ig ra tion  was drastically  reduced 
d u rin g  the  war, bo th  as a reflection o f  the  European w ar and  as a 
m a tte r  o f official policy. For it was a t th is  tim e  th a t the  governm ent 
began tig h ten in g  restric tions on incom ing  foreigners, requ iring  
them  to  take literacy tests before they were ad m itted . T h e  num ber 
o f  im m ig ran ts , w ho had often exceeded a m illion  a year before the 
war, now  dw indled  to  a sm all fraction o f th a t — all the  m ore reason, 
th en , to  engage w om en and sou thern  blacks in  n o rthern  occupa
tions.

W a r as a  C ru sa d e

T h e im pressive perform ance o f A m erican m ilita ry  pow er and eco
nom ic resources was m atched  -  and  sustained -  by an ideological 
offensive led by President W ilson. T h is was no t su rp rising  in  view of 
his keen in te rest, p rio r to  1917, in  shaping the  w orld to  com e after 
the  war. N ow  th a t the  U n ited  States was in  the  war, however, the 
aspirations o f a neutra l nation 's leader developed in to  official enunci
ations o f princip les th a t were to  gu ide  the  deliberations o f the  b e llig 
eren ts as they groped  for peace.

As soon as he sen t the war m essage to  C ongress, the  presiden t 
took  steps to  ensure th a t the  w ar w ould change its character now 
th a t the U n ited  States was in it. N o  longer a conventional s trugg le  
for pow er am ong am bitious countries, it  m ust now be redefined as a 
crusade — a w ar to  "m ake the w orld safe for dem ocracy." T he U n ited  
S tates w ould no t be in terested  in m erely help ing  the Europeans 
restore the  prew ar sta tu s quo . T h e  nation  was no t f ig h tin g  for such 
an  o ld-fashioned goal; rather, it was eager to  m ake a real difference 
in  the  shape o f th e  fu tu re  w orld , to  co n trib u te  to  defin ing  it .  A nd 
“dem ocracy" was a key g u id in g  p rincip le precisely in such a contex t, 
for it  stood for a new  political order a t hom e and , therefore, abroad. 
T he underly ing  assum ption  was th a t so long as an tidem ocratic  or 
nondem ocratic governm ents existed, they w ould always be in ter
ested in  wars o f conquest, whereas dem ocracies w ould never engage 
in such warfare. T h is was because dem ocracy im plied  an en ligh tened  
citizenry, a responsible pub lic  op in ion  th a t w ould reject irrational 
p u rsu its  o f pow er and yearn for a m ore rational, orderly, harm onious
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w orld. W ilson’s conception o f “w orld pub lic  op in ion” was crucial in 
th is connection. H e believed th a t pub lic  op in ion  w orldw ide was 
dedicated to  peace, and th a t w hen pub lic  op in ion  th ro u g h o u t the 
w orld expressed itse lf -  the  dem ocratic ideal -  peace w ould prevail. 
D em ocracy a t hom e and peace abroad, th en , w ere tw o sides o f the 
sam e coin.

T here was also an econom ic basis to  the  idea. T h e  dem ocratizing  
crusade im plied  th a t individuals should  be free to  pursue th e ir  activ
ities w ith  as lit tle  interference as possible. Such activ ities w ould be 
conducive to  generating  greater w ealth  a t hom e and to  c rea ting  a 
m ore in te rdependen t w orld as barriers to  econom ic p u rsu its  cam e 
dow n across national boundaries. M oreover, a m ore peaceful w orld 
m ean t a w orld w ith  fewer arm am ents, in  w hich p roductive  capaci
ties o f nations w ould be devoted less to  m ilita ry  preparations than  to 
econom ic developm ent.

Between A pril 1917 and th e  arm istice o f N ovem ber 1918, W il
son m ade num erous sta tem ents to  spell o u t his visions, b u t none was 
as fam ous as the Fourteen Points speech o f January  1918. In  it ,  he 
enum erated  conditions th a t w ould serve as the  basis for b rin g in g  an 
end to  the  figh ting . R eflecting his crusading sp ir it,  th e  Fourteen 
Points included  references to  open diplom acy (against secret treaties 
and alliances), the  O pen  Door, arm s con tro l, and a new  league of 
nations to  ensure the  peace in  th e  fu ture . A ll these ideas had been 
around for som e tim e, b u t W ilson ’s co n trib u tio n  lay in  p u ttin g  
them  to g e th er in a com prehensive agenda for peace.

T he Fourteen Points also included specific proposals concerning 
national boundaries. T h is was a ra ther trad itiona l approach; all wars 
w ould resu lt in te rrito ria l read justm en ts. B u t W ilson  so u g h t to  
redefine postw ar boundaries as m uch as possible in  accordance w ith  
th e  p rincip le of “nationality" — w hat cam e to  be know n as "national 
se lf-de term ination ." T h is derived from  the  W ilsonian  no tion  o f d e
mocracy, for it im plied  a people’s freedom  to  d e term ine  its ow n fate, 
inc lud ing  the  estab lishm ent o f its ow n nation. T h e  idea th a t each 
"na tionality” should have its ow n nation  -  w hat m ay be term ed 
“e thn ic  nationalism " -  had developed since the  n ine teen th  century, 
and history w ould show how po ten t a force it w ould rem ain 
th ro u g h o u t the  tw en tie th . By g iv ing  it his b lessing, W ilson  was
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iden tify ing  w ith  th is  force, against th e  idea o f  a m u ltie th n ic  national 
co m m u n ity  such as had been exem plified by th e  O tto m a n  E m pire or 
the  A ustro -H ungarian  E m pire. T hus the  Fourteen Points proposed 
"au tonom ous developm ent" for the  various nationalities com posing 
A ustria-H ungary , th e  independence o f  Poland (w ith  access to  the 
sea), the  reduction  o f Turkey to  areas inhabited  by the  Turkish 
people, as well as som e read justm en t o f  Italian  boundaries along 
“clearly recognizable lines o f nationality ." I t  was m uch  easier to  
enuncia te  such princip les than  to  im p lem en t th em , for it  w ould be 
rather rare for a na tionality  g roup  to  live only in  one area o f  the 
w orld , or for a region to  consist only o f one nationality . W ilson  was 
no t fully aware o f  these difficulties, b u t even i f  he had been, he still 
w ould have espoused the princip le o f se lf-de term ination , for w ith o u t 
it  the  idea o f a w orld m ade safe for dem ocracy w ould rem ain an 
ab s trac tio n .2

In  th e  rest o f  h is speech, W ilson called on the belligeren ts to  
evacuate R ussia, Rom ania, Serbia, and  M ontenegro , to  restore the 
independence o f  B elg ium , and  to  reassign Alsace-Lorraine to  France. 
These could  also be said to  be in accordance w ith  the  p rincip le  o f 
nationality , a lth o u g h  each o f  these countries and provinces contained 
com plex e thn ic  relations. Finally, W ilson referred to  an  equitab le 
ad ju stm en t o f colonial claim s. T h is , the  fifth  o f the  Fourteen Points, 
was the  only  reference to  th e  colonial question  and may have in d i
cated th a t a t th is  tim e  W ilson ’s preoccupation  was w ith  European 
issues. H e ev idently  was n o t considering the  app lica tion  o f self- 
d e term in a tio n  to  the  European colonies overseas, and in tim e  he and 
his successors w ould be com pelled to  define th e ir  a ttitu d e s  m ore 
precisely.

A ll in  all, th is  was a rem arkable enuncia tion  o f  an agenda for 
peace, a m o n u m en t in  term s o f w hich th e  behavior o f nations w ould 
be judged . Perhaps the  key was its universalistic character. I t  spelled 
o u t som e basic princip les th a t w ere to  define the postw ar w orld 
order. T hus it was n o t m ean t to  be a v ind ic tive s ta tem en t o f peace

2 M uch th in k in g  and research on peace term s were carried o u t by th e  Inquiry , a
g ro u p  o f  som e 150 academ ics and o th er specialists organized in 1918 to  assist the
presiden t in p reparing  for th e  peace conference. See Lawrence G elfand , The
Inquiry (N ew  H aven , 1963).
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term s to  be im posed on Germ any. To be sure, the  la tte r  w ould  be 
required  to  evacuate B elg ium  and o ther coun tries, as well as g iv ing  
up  Alsace-Lorraine. The independence o f Poland w ith  access to  the 
sea w ould deprive G erm any o f som e o f its territory . A ustria- 
H ungary  and the  O tto m a n  Em pire, allied to  G erm any, w ould  also 
see th e ir  huge dom inions broken up. B u t B rita in , France, Italy, and 
even the  U n ited  States w ould be expected to  abide by the  new  rules, 
som e o f w hich m ig h t infringe upon the ir trad itiona l r igh ts.

W ilson presented the proposal in  universalistic te rm s because he 
believed it was the  best way to  appeal to  the  belligeren ts, especially 
to  the  ordinary people in  G erm any, France, B rita in , and  elsew here so 
th a t they w ould decide to  p u t dow n the ir arm s on honorable term s. 
W h e th e r  the president also had in m ind  th e  Chinese, Japanese, and 
o th er non-Europeans in the  war is no t clear, b u t these la tte r w ould 
soon com e to recognize th e  profound im plications o f W ilsonian ism . 
(In  O ctober 1917, the  U n ited  States and Japan  signed an  agreem ent, 
the  so-called L ansing-Ishii A greem ent, to  the  effect th a t th e  form er 
recognized the la tte r’s “special interests in  C h in a .” T h is sounded 
very m uch  like the  old d iplom acy against w hich W ilson had c ru 
saded. B u t th e  agreem ent contained a secret p rotocol, declaring  tha t 
the  tw o nations w ould "no t take advantage o f th e  p resen t conditions 
to  seek special righ ts or privileges in C hina w hich w ould ab ridge the 
righ ts o f the  subjects or citizens o f o ther friendly s ta te s .” O bviously, 
th is  la tte r  was m ore in accordance w ith  W ilsonian  princip les. To 
have had to  keep it a secret was ironical and un fo rtu n a te , for no t 
being  aware o f its existence, the Chinese w ould p ro test vehem ently  
against the  L ansing-Ishii A greem en t.)3

W h en  the  Fourteen Points were announced , m ost A m erican 
troops had not yet arrived in Europe, and chances for a speedy peace 
appeared rem ote. In  fact, in M arch 1918 G erm any succeeded in 
detach ing  Russia from the war; as w ill be seen, the  B olshevik leaders 
had decided th a t the ir p rio rity  was to  g e t ou t o f the  war, and they 
were w illing  to  accept even h u m ilia tin g  term s (such as the loss o f 
Poland, F in land, the  Baltic sta tes, and th e  U kraine) in o rder to

3 See B urton F. Beers, Vain Endeavor (D urham , N .C .,  1962), for an in terp re ta tion
of th e  Lansing-Ishii A greem ent.
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ob ta in  the  peace. T he T reaty o f Brest-L itovsk enabled th e  G erm ans 
to  concen tra te  on th e  w estern front. T he “allies" even feared th a t 
B olshevik Russia m ig h t join G erm any against them .

In  such circum stances, all ta lk  o f peace appeared to  be p rem ature . 
O nce the  tid e  had tu rned  in  the  sum m er, however, W ilson’s w artim e 
pronouncem ents provided the contex t th ro u g h  w hich b o th  sides 
could agree to  a cease-fire. A t the  end o f Septem ber, the  G erm an 
governm en t approached W ilson to  seek a peace on the basis o f  the 
Fourteen Points. W ilson w elcom ed the  overture, and after the  G er
m ans reform ed the ir governm ent by m ak ing  it p resum ably  m ore 
dem ocratic  — the  em peror was deposed -  he m anaged to  ob ta in  the  
allies’ agreem ent. By accepting  W ilson 's in itia tive , a lbeit w ith  some 
reservations (for instance, the European allies w anted reparations 
from  G erm any), they were in fact acknow ledging A m erican leader
sh ip  in  w orld affairs. T hey  had been unable to  fig h t the w ar to  its 
conclusion. A m erican partic ipa tion  had been necessary, b u t th is 
partic ipa tion  had been far m ore than  m ilita ry  and strateg ic ; it  had 
been even m ore im portan t in econom ic and ideological term s. T he 
European w ar had been fough t as an  A m erican crusade for peace.

T he crusade had its dom estic  coun terpart. Indeed, for W ilson  the 
war effort was inseparable from dom estic  reform s. H e was deter
m ined  to  push  the  Progressive agenda fu rth e r th ro u g h  in te llectual 
m obilization . H e  and his supporters -  reform ers such as W alter 
L ippm ann, H erb ert Croly, and Bernard Baruch -  considered the  war 
a rare o p p o rtu n ity  to  carry on the  task, for the  war required  national 
u n ity  and m obiliza tion , an ideal cond ition  for reorganizing dom estic  
affairs. They in troduced  the  ideas o f econom ic p lan n in g , pub lic  
service, and  pub lic  education  on in ternational events. T h is last, 
w hat w ould today be called "public  d ip lom acy,” was an innovation . 
T he idea was to  acquain t the  A m erican people w ith  the  significance 
o f the  war and abou t the  W ilsonian ideals th a t w ould inform  A m eri
ca’s w artim e diplom acy. A new organization , the  C om m ittee  of 
In form ation , was created to  undertake the task. D irected  by G eorge 
C reel, a Colorado new spaper m an, the  com m ittee  organized exten
sive p u b lic ity  cam paigns th ro u g h o u t the  country, best illu stra ted  by 
the activ ities o f  “four-m inute m en ,"  local leaders w ho w ould address 
the ir neighbors in  b rie f speeches and discuss in ternational problem s.
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A broad, the  com m ittee  sent its own representatives to  engage in 
pub lic  relations w ork — activ ities th a t often cam e in to  conflict w ith  
those carried o u t by d ip lom ats and consuls.4

Such public  relations activ ities in  w artim e were no t un ique; B rit
a in , for instance, developed an even m ore elaborate system  o f public  
in form ation  a t hom e and abroad th ro u g h  the Foreign Office’s D e
p artm en t o f Inform ation . B u t W ilson viewed these activ ities not 
m erely as serving the  im m ediate needs o f  the war b u t also as prepar
ing  the  g round  for the  w orld to  com e after th e  fig h tin g  stopped . It 
was ironic th a t when th e  w ar ended , people th ro u g h o u t th e  g lobe 
had become well acquainted  w ith  W ilson ’s visions and th a t the 
A m erican people had also acquired an unprecedented  apprecia tion  of 
foreign affairs, b u t th a t th is very educational process w ould  m ake 
foreigners and A m ericans alike all the m ore aware o f the  gaps be
tw een ideal and reality, betw een prom ise and perform ance. M ore
over, pub lic  education  w ould n o t necessarily m ake people m ore 
in te rnationalis t; they m ig h t becom e m ore nationalistic , even paro
ch ial, conscious of the ir righ ts  as a nationality , an e thn ic  m inority , 
or an oppressed colonial people. H ow  to reconcile th e ir  aspirations 
w ith  the overall objectives o f a peaceful global o rder was a prob lem  
th a t was only vaguely appreciated d u rin g  the  w ar b u t th a t w ould 
presen t a form idable challenge after the  war.

W ilso n  a n d  L en in

O ne aspect o f the  problem  was already becom ing clear -  the  Bol
shevik challenge to  W ilsonian in itiatives. D em ocratiz ing  in te rn a
tional affairs was W ilson’s goal as he fough t against forces o f reaction 
and autocracy. Ironically, the sam e appeal to  pub lic  op in ion  and to 
com m on people was creating , in  R ussia, a m ovem ent vastly a t odds 
w ith  W ilsonianism . T he Bolsheviks had com e to pow er in  the  nam e 
o f th e  masses, p rom ising  to  end th e ir  suffering by p ro m p tly  tak ing  
the country  o u t o f the  war. W hereas W ilson believed he was f ig h t
ing  a w ar for dem ocracy — and the  dem ocratic coalition  necessarily 
included Russia -  Lenin, Leon Trotsky, and o ther Bolshevik leaders

4 G regg  W olper, "W ilsonian Public D iplom acy," Diplomatic History (W in te r  1993).
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judged , correctly, th a t th e  R ussian people were tired  o f f ig h tin g , 
and th a t the  revolutionaries could rem ain in  pow er only by conclud
ing a separate peace w ith  G erm any. In  thus dec id ing  on leaving the 
war, th e  Bolsheviks w ere d irec tly  challenging W ilson’s leadership.

I f  th e  Bolsheviks had w aited  a little  longer, the A m ericans w ould 
have arrived in France and ensured the allies’ victory, m ak ing  it 
perhaps possible for R ussia to  em erge as one o f the  victors. B u t they 
d id  no t th in k  in  those term s th en . T hey  were preoccupied w ith  
dom estic issues, above all w ith  do ing  every th ing  to  consolidate the ir 
power. A nti-B olsheviks, m onarchists, and m any o thers were active 
all over the  country, and  the Bolsheviks could no t suppress th e m  and 
fig h t a foreign w ar a t the  sam e tim e. Besides, they were no t con
vinced th a t G erm any could be defeated so easily. A fter a ll, they 
reasoned, the  people in B rita in , France, and elsewhere m u st be as 
weary o f the  w ar as the  Russians, and , as Trotsky no ted , R ussia’s 
exam ple in  p u llin g  itse lf o u t o f  the  war m ig h t inspire them  to 
pressure th e ir  ow n governm ents to  do  likew ise .5 I f  they succeeded, 
there w ould soon be a cease-fire, and  R ussia under the  Bolsheviks 
w ould be able to  claim  a leadership role in  the  peace process. A nd 
the  peace, if  it  should  com e under such circum stances, w ould be a 
people’s peace, un like  the  trad itional gam e o f resettling  boundaries 
o r ob ta in in g  indem nities from  defeated nations. T his was the  second 
challenge W ilson faced from  Bolshevik Russia. H enceforth , w artim e 
d ip lom acy and  strategy  w ould becom e bound  up  w ith  the  need to 
cope w ith  the  new  challenge.

In  th e  m ean tim e, the G erm an-R ussian  cease-fire had im m ediate 
m ilita ry  im plica tions. N o t only w ould the  G erm an A rm y now  be 
able to  concentra te  on the  w estern fron t, b u t the  vast resources o f the 
U kra ine  and th e  adjacent areas w ould be a t its d isposal. A llied 
provisions and  arm s th a t had been sent to  Russia and stored in  port 
cities such as A rchangel and M urm ansk could fall in to  G erm an 
hands. G erm an  and A ustrian  prisoners o f  w ar in R ussian cam ps 
could be released and join th e  hom e un its . (T hat som e o f  th em , 
notably  th e  Czech troops, w ould refuse to  do  so and instead w ould 
join th e  allies d id  n o t sign ifican tly  a lter the  p ic tu re .)  T here was,

5 Leon Trotsky, M y L if t  (London, 1930), chap. 31.
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fu rtherm ore, genu ine fear th a t the  Bolsheviks m ig h t join the  G er
m ans in the  war. M any in the W est believed th a t the form er were 
actually  G erm an agents o r in G erm an pay. T he com bination  of 
G erm an and Russian m anpow er w ould present a form idable obstacle 
to  end ing  the  war.

T he loss o f Russia to  the en ten te  powers also had an A sian d im e n 
sion. For the  Bolsheviks d id  no t in itia lly  extend th e ir  contro l to  
Siberia, w here “w hite" Russians rem ained strong . Skirm ishes oc
curred w henever the radicals sough t to  replace them  in positions of 
au thority . All o f  Siberia was in civil strife. T h is was a cond ition  rife 
w ith  opportun ities for separatism  -  and for foreign, especially Jap a
nese, am bitions. Japan  was keenly interested  in the  developm ents, 
and som e arm y leaders began advocating  the  strategy o f detach ing  at 
least eastern Siberia from  the  rest o f Russia. Should th a t happen , 
Japan  w ould em erge as a form idable Asian power, q u ite  a serious 
prospect from th e  p o in t o f  view o f the U n ited  S tates, no t to  m ention  
China.

For all these reasons, th e  Bolsheviks' com ing to  pow er had im por
ta n t strateg ic im plications. H ow  to deal w ith  them  w ould  com e 
increasingly to  preoccupy President W oodrow W ilson and  his aides.

T here was also an econom ic side to  th e  story. R ussia, w ith  the 
U kraine , had been one o f the leading producers o f ag ricu ltu ra l p ro 
duce in the w orld. B ut the  w artim e m obilization  o f peasants as well 
as po litical in stab ility  had created severe shortages o f g ra in . N ow  the 
loss o f the  U kraine w ould add to  the already chaotic econom ic 
cond ition  of the country. T hen there was the Bolshevik program  for 
nationalizing land , w hich could add further confusion. M oreover, 
prew ar Russia had accum ulated  large foreign deb ts. Foreign, espe
cially French, capital had been invested in its railways, banks, and 
factories, and the  tsarist regim e had also sold bonds to  pay for the 
cost o f the Japanese war and o th er expenditures. T he Bolsheviks, 
however, repudiated  these deb ts, saying they had been contracted  by 
a governm ent th a t had been overthrow n and th a t d id  no t represent 
the tru e  in terests o f th e  Russian people. Such a revolutionary stance 
w ould not only m ake it im possible for the  Bolsheviks to  borrow  
m oney from abroad -  even if they w anted to  -  b u t antagonize the
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foreign pow ers, w hich w ould insist on a se ttlem en t o f the d eb t issue 
before they  recognized the new regim e.

T he suffering o f  the  Russian people in  such circum stances was 
severe, b u t the  Bolsheviks apparen tly  reasoned th a t w ith  th e  war's 
end  it w ould becom e possible to  concentrate on dom estic econom ic 
reconstruction . T hey  w ould also be able to  tu rn  to  the  hum an ita rian  
assistance o f sym pathetic  people elsewhere. T h is was a ra ther vac
uous hope in  th a t th e  European belligerents w ould no t be in a 
position  to  offer food and supplies w hen they them selves were hav
ing d ifficulties. T he only hope lay in th e  U n ited  States, b u t it w ould 
take tim e  before the  Bolsheviks w ould tu rn  in th a t d irection  and the 
A m ericans w ould offer hum anita rian  relief.6

In  the m ean tim e, th e  Bolsheviks launched an ideological offensive 
to  challenge n o t only  trad itional European d ip lom acy b u t also W il
sonian in te rnationalism . T hey  were ideological heirs to  the  a n tiim 
peria lists a t th e  tu rn  o f the  century  -  such as Jo h n  A . H obson  and 
R u d o lf H ilfe rd ing  — w ho had assaulted the  im perialistic  ac tiv ities of 
th e  powers as d e trim en ta l to  the  true interests o f the  citizens o f  those 
pow ers, especially the  w ork ing  class. It was natural th a t Lenin, the 
leading ideologue o f the  Bolsheviks, should  m ake an tiim peria lism  a 
central p a rt o f  h is revolutionary  doctrine . In  1916 he had argued , in 
Imperialism, the Highest Stage o f Capitalism, th a t cap ita list nations 
were destined  to  becom e im perialistic , to  seek an o u tle t for the 
su rp lus cap ita l, and th a t the European war was n o th in g  b u t an 
im perialistic  war as a resu lt o f such a developm ent. I t  followed tha t 
the  only way to  p u t an  end to  war, and also to  b ring  abou t an  end to  
cap ita listic  exp lo ita tion , was to  eradicate im perialism . T h is could be 
done, Lenin asserted after the  1917 seizure o f power, by espousing 
the  cause o f th e  oppressed peoples in  the  colonial areas. H e , Trotsky, 
and Leo K arakhan, people’s com m issar for foreign affairs under the  
B olsheviks, repeatedly enuncia ted  the doctrine  o f an tiim peria lism . 
Specifically, they w ould repud iate  all tsarist acts in  the  colonial 
areas, denounce colonial agreem ents w ith  o ther im perialist pow ers,

6  O n  A m erican re lief in itia tives in R ussia, see W illiam  A pplem an W illiam s, 
American-Russian Relations (N ew  York, 1952), 1 9 3 -2 0 1 .
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and call upon the colonial populations to  rise u p  against th e ir  W est
ern m aste rs.7

Such a stance p itted  Bolshevik foreign policy no t only against the 
trad itional European pow er politics b u t also against th e  em erg ing  
W ilsonian  leadership. Lenin rid iculed W ilsonian ism  as no th ing  
short o f bourgeois liberalism , as g u ilty  o f cap ita lis t crim es as the  
m ore old-fashioned European system s. W ilson , Lenin asserted, was 
just as in terested  as the European ru ling  classes in  p reserving cap
ita lism , and thus only the  Bolsheviks stood for tru e  change, for a 
radical new order.

W ilson  was fully aware o f the L eninist challenge, and he con
sciously form ulated  the  Fourteen Points in  order to  respond to  it. As 
noted earlier, one o f the  po in ts was evacuation o f Russia, to  assure 
th e  Russians th a t no G erm an or o th er foreign troops w ould rem ain 
in th e ir  country  after the  war. O th e r  po in ts spelled o u t W ilso n ’s 
vision o f a w orld gu ided  by the p rincip le o f se lf-de term ination  and 
th e  sp irit o f in te rnational cooperation. U nfortunately  for h im , Lenin 
dism issed these as cap ita list rhetoric th a t w ould no t reform  in te rna
tional relations a t all. S elf-determ ination  for only E uropean peoples 
hardly touched th e  rest o f the  w orld , and the proposed league of 
nations was l i t t le  m ore than  an assem bly o f ex isting  pow ers, w hich 
w ould con tinue to  contro l w orld affairs.

T here were thus germ s o f w hat w ould soon develop in to  a g ig a n 
tic  duel betw een W ilsonianism  and Leninism , betw een  A m erican 
vision and Russian revolution . In  1 9 1 7 -1 8 , however, it  w ould be 
w rong to  suggest th a t the  line was already sharply d raw n . For W il
son was try ing  to  d istance h im self from  the  European pow ers even as 
he joined them  in the  w ar effort. H e believed the  U n ited  States had a 
d istinctive  role to  play d u rin g  the  w ar and in the  postw ar w orld , and 
to  preserve freedom  o f action it  was im perative to  keep a d istance 
from  th e  B ritish , French, and o th er allies. H e was hopeful o f arous
ing the  masses o f Europe to  repud iate  th e  O ld  D iplom acy, and in 
th is regard he was lit tle  different from Lenin. B oth stood for a new 
in ternational order. B oth  saw a clear connection  betw een in te rna

7 Sec A llen S. W h itin g , Soviet Policies in China, 1 9 1 7 -1 9 2 4  (N ew  York, 1954), for

a discussion o f  Lenin’s antiim peria lism .
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tional o rder and dom estic  order. A t least as far as E urope was con
cerned, bo th  W ilson and  Lenin supported  the  breakup o f th e  H abs
b u rg  and O tto m a n  em pires. In  such a s itu a tio n , it w ould no t have 
been a lto g e th er beyond th e  realm  o f possib ility  for the  tw o leaders to  
com e to g e th er in  som e fashion to  cooperate in  restab iliz ing  w orld 
affairs.

U nfortunately , relations betw een the  U n ited  States and Bolshevik 
Russia never im proved; rather, they defin itely  worsened w hen the 
form er, along  w ith  Jap an , undertook  a m ilita ry  exped ition  to  eastern 
S iberia in  th e  sum m er o f 1918.

T he im m edia te  circum stances o f the  expedition  were m ilita ry  and 
stra teg ic  necessities. As no ted  earlier, there was a genu ine  fear 
am ong th e  A m ericans and th e ir  allies th a t G erm any m ig h t m ake use 
o f  R ussian resources and  people in the  w ar effort. I t  seem ed im pera
tive , therefore, to  p revent th is . B oth th e  B ritish  and the  French 
governm ents pressed P residen t W ilson to  undertake som e sort o f 
m ilita ry  exped ition  to  Russia w ith  th is  as the  aim . Specifically, they 
argued th a t an  expedition  to  Siberia w ould serve to  create an eastern 
fron t so th a t G erm an forces and th e ir  presum ed allies, the  Bol
sheviks, w ould be com pelled  to  tu rn  th e ir  a tten tio n  to  the  region, 
d iv e rtin g  th e ir  forces from  the  w estern front. A n allied expedition  
m ig h t also em bolden an ti-B olshevik  Russians w ho, it  was believed, 
were eager to  rem ain in  th e  war.

Any such in te rven tion , however, w ould com e in to  conflict w ith  
W ilson 's sta ted  policy o f  calling  on the  powers to  evacuate R ussia in 
order to  g ive the  Russians the  o p p o rtu n ity  to  develop th e ir  own 
agenda -  w hich w ould no t u ltim ate ly  m ean Bolshevism , he ardently  
hoped and believed. H e was also w orried th a t the  allies, in  particu lar 
the  Japanese, m ig h t seize the  o p p o rtu n ity  provided by a m ilita ry  
in te rven tion  and engage in action  for the ir ow n selfish purposes, 
again  defeating  the  lofty war aim s W ilson was enuncia ting .

I t  was no t u n til th e  spring  o f 1918, w hen W ilson learned about 
th e  presence and apparen t p lig h t o f the  Czech legion in  S iberia, tha t 
he persuaded h im self o f th e  urgency o f  an allied exped ition  to  the 
area. By th en  it  was becom ing ev iden t th a t the  Japanese w ould  send 
th e ir  troops to  eastern Siberia no m a tte r  w hat the  o ther powers d id . 
T hey  w ere in te n t upon s tren g th en in g  th e ir  position  in  the  region,
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adjacent to  M anchuria w here they had consolidated  th e ir  pow er by 
im posing  the  tw enty-one dem ands on C hina. W ilson  was deter
m ined  to  prevent unilateral action by Japan; the  in te rna tiona l coali
tio n  m ust be preserved a t all cost. U nder the  circum stances, th e  best 
strategy  appeared to  be to  join Japan  in an exped ition  to  S iberia. 
W eeks o f frantic negotiations betw een Tokyo and W ash ing ton  in the 
early sum m er resulted in an agreem ent th a t each w ould  send up  to 
e ig h t thousand troops to  V ladivostok, to  help  m a in ta in  order in  th a t 
port city  and along the  Siberian railway, w hich had its  te rm inus 
there , so as to  enable the  Czech forces to  exit Russia safely.8

U nfortunately  for W ilson, the  S iberian expedition  was a com plete 
fiasco. For one th in g , by the  tim e  th e  A m erican co n tin g en ts , n u m 
bering  about e ig h t thousand , arrived in V ladivostok, m ost o f the 
Czech legion had already m ade th e ir  way safely o u t o f th e  in te rio r o f 
S iberia, so th a t there was no need for the A m ericans to  com e to  the ir 
rescue. M oreover, the  war in Europe was w ind ing  dow n, and w h a t
ever strateg ic justification  m ig h t have existed abou t creating  an 
eastern fron t also evaporated. A m erican troops really had lit tle  to  do 
once they g o t to  Siberia -  except perhaps to  em bro il them selves in 
quarrels w ith  Japanese troops.

A nd there were m any m ore Japanese troops. Igno ring  th e  agree
m en t th a t bo th  nations w ould send in abou t e igh t thousand  troops, 
the  Japanese u ltim ately  sent m ore than e igh ty  thousand , for they 
were determ ined  to  en trench  Japanese pow er in the  area. They were 
sent inland and to  some o ther Siberian cities. Portions o f  them  were 
d iverted  to  the  Chinese Eastern Railway, ru nn ing  northw est to  
southeast across M anchuria. T heir behavior was repugnan t to  the 
A m ericans, and there was open anim osity  betw een the  tw o. I t  is not 
surprising  th a t W ilson soon cam e to  regret th e  exped ition  and  began 
m aking  preparations to  ge t the A m erican forces o u t as expeditiously  
as possible once the  war ended.

T he expedition  left a b itte r  legacy no t just in U .S .-Japanese b u t 
also in  U .S .-R ussian  relations. T he Bolsheviks w ould long rem em 
ber the  in tervention  and look upon it as an exam ple o f im perialistic  
m edd ling  w ith  revolutions. It is im portan t to  keep in m in d  th a t

8  Frederick C alhoun, Pomw (K ent, O hio , 1986), 1 9 3 -2 1 0 .
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w hen th e  belligeren ts m et in Paris a t th e  beg inn ing  o f  1919 to  
consider peace te rm s, A m erican and Japanese forces were s till in 
S iberia. As far as R ussia was concerned, the  G erm an w ar had long 
been over (since the  Brest-Litovsk peace o f M arch 1918), and  it was 
hu m ilia tin g  to  have these foreign troops on  th e ir  soil. T h e  Bol
sheviks w ere no t inv ited  to  th e  peace conference, and they had no 
in ten tio n  o f jo in ing  o th er countries under the  circum stances. S till, 
there were som e a ttem p ts  on bo th  sides to  p revent the  situ a tio n  from 
g e ttin g  o u t o f  hand. W ilson  con tinued  to  believe th a t d esp ite  the 
Siberian exped ition , the  powers should  honor the p rincip le  o f self- 
d e term ina tion  o f th e  Russians. H e m ig h t even intercede on  the ir 
behalf to  see if  a representative governm ent m ig h t not be established 
a t P etrograd. Lenin, for his p a rt, considered it p ru d en t to  retain  
som e connection w ith  the  W estern nations, in  particu la r the  U n ited  
S tates, th e  country  th a t w ould have the  m ost to  offer economically.

T here th u s  m ig h t have taken place a m eeting  o f W ilson  and 
Lenin. An inv ita tion  was in  fact sent from  Paris to  Lenin, suggesting  
a m eeting  a t P rink ipo  Island w here they m ig h t discuss th e  estab lish 
m en t o f a representative Russian gov ern m en t.9 It d id  no t m ateria l
ize, however, as Lenin insisted th a t only Bolsheviks be invited , 
whereas W ilson  w anted o th er factions represented as w ell. So it 
w ould be ano ther tw enty-four years before the  heads o f governm ent 
o f the  U n ited  States and Bolshevik Russia w ould confer face-to-face.

9 W illiam s, American-Russian Relations, 1 6 4 -8 .
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T h e  N e w  P eace

T he Paris peace conference was convened on January  1 8 ,'1 9 1 9 , and 
lasted u n til Ju n e  28, w hen a peace treaty  w ith  G erm any was signed 
a t the  Versailles palace. D u rin g  these five m on ths, the  leaders o f the 
v ictorious nations sat to g e th er and discussed no t only  the  peace 
term s to  be im posed upon  the  form er enem y b u t also th e  shape o f 
th e  postw ar w orld. P resident W oodrow  W ilson personally p a rtic i
pated , as d id  the leaders o f the  European cobelligerents: D avid Lloyd 
G eorge (B ritain), G eorges C lem enceau (France), V itto rio  O rlando  
(Italy). Two A sian countries th a t had been involved in  th e  war, 
C hina and Japan , were also represented a t the  Paris Conference, 
a lthough  they d id  not send th e ir  respective heads o f governm ent. 
T he partic ipa tion  o f these countries as well as the  U n ite d  States in a 
conference to  se ttle  a w ar th a t had orig ina ted  in  Europe was a clear 
ind ication  o f the  passing o f the  E uropean-dom inated  w orld o rd e r .1

Each partic ipa ting  nation  had its ow n agenda. T h e  U n ite d  States 
had already articu la ted  w hat it considered to  be desirable te rm s of 
peace in  W ilson ’s Fourteen Points. T he p residen t and his en tourage 
in Paris were determ ined  to  define a peace th a t reflected those term s 
as m uch as possible. T h a t was also the  G erm an d e leg a tio n ’s expecta
tion ; having agreed to  a cease-fire on the  basis o f  the  Fourteen 
Points, B erlin ’s representatives believed only a peace along those 
lines w ould be acceptable to  th e  nation  th a t was reeling from  a p o s t
cease-fire chaos; the m ilita ry  was refusing to  ad m it defeat, w hile 
radicals, under Bolshevik influence, were th rea ten ing  to  seize con
trol o f governm ent. A peace se ttlem en t in  accordance w ith  the 
Fourteen Points w ould m ean som e loss o f te rrito ry  b u t w ould s till

1 T he best b rief h istory o f  the Paris peace conference is still the eyew itness account 
by H arold  N icolson: Peacemakinf> (London, 1933).
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leave G erm any w ith  self-respect as th e  principal pow er between 
France and  Russia, the  m ain  buffer -  the  G erm ans argued in  Paris -  
against the  spread o f  Bolshevik rad icalism .2

T h e o th e r  European governm ents shared the  fear o f B olshevism , 
b u t th a t d id  no t p reven t them  from  seeking a m ore revengeful and 
pun itiv e  se ttlem en t. B rita in , France, and Italy  were in te n t upon 
sharply  lim itin g  G erm any’s arm ed force so th a t it  w ould never again 
be a th rea t to  th e ir  security. Territorially, France w anted m ore than 
Alsace and  Lorraine, in sisting  on th e  Saar region rich in coal. T he 
victorious nations also eyed the  G erm an  colonies, hop ing  to  d iv ide 
them  u p  am ong them selves in accordance w ith  the ir secret w artim e 
agreem ents. M oreover, they all w anted reparations from the  defeated 
enem y bo th  in order to  o b ta in  needed resources for postw ar recon
s tru c tio n  and  to  keep G erm any econom ically weak. Japan , for its 
p a r t, was determ ined  to  keep the  G erm an possessions in  the  Pacific 
th a t its troops had occupied and to  ob ta in  G erm any’s r ig h ts  and 
concessions in  S han tung  province in  C hina. T h e  la tte r  naturally  
opposed such a transfer, and a p rincipal goal o f C h ina’s d ip lom acy in 
Paris was to  establish  its claim  to the  form er G erm an and A ustrian  
rig h ts  in th e  country.

W ith  such d isparate  objectives being  pursued by the form er "al
lies” o f the  U n ited  S tates, it  is no t su rp rising  th a t the  Paris gather
ing tu rn ed  in to  a series o f o ften  acrim onious debates am ong them . 
N o t even W ilson’s w orldw ide p restige and popularity  ensured his 
d ip lom atic  success, and he found h im self forced to  m ake concessions 
to  the  "allies” in  order to  salvage the  conference and ob ta in  a peace 
se ttlem en t. T he T reaty o f Versailles, w hich resulted from th e ir  a rd u 
ous nego tia tions, was so d ivergen t from  the  sp irit o f W ilsonianism  
th a t it was w ith  extrem e reluctance th a t th e  G erm an delegation  
signed it ,  and  they d id  so only after it  becam e clear th a t th e  a lte rna
tive w ould be the  absence o f any se ttlem en t, w hich w ould be disas
trous for th e  w ar-torn  nation .

I t  w ould  be w rong, however, to  d ism iss the  Versailles peace as a

2 T he m ost extensive trea tm en t o f  th e  in trica te  negotiations betw een W ilson and 
th e  G erm ans in the fall o f  1918 is offered in K laus Schw abe, The World War, 
Revolutionary Germany, a n d  Peacemaking (Chapel H ill, 1985).
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com plete rejection o f W ilsonian ism . A ctually, it should  be seen as a 
m odification  rather than  a repudia tion  o f the  Fourteen Points. As
pects o f the  peace were extrem ely harsh tow ard G erm any, b u t som e 
o f the  arrangem ents for the  postw ar w orld reflected the  W ilsonian  
vision.

F irst o f all, G erm any was to  be punished  th rough  loss o f territory, 
severe restrictions on its arm am ent, and reparations paym ents. T he 
once pow erful C entral European nation was to  be shorn  o f its land to  
the east and to  th e  west. T he newly established nations o f Poland 
and Czechoslovakia w ould contain  som e lands form erly belonging  to  
the Reich. M oreover, Poland w ould be g iven a s tr ip  o f land ru nn ing  
across G erm any, to  provide it w ith  access to  the N o rth  Sea, w ith  
D anzig (G dansk in Polish) being  m ade a free city. T he "Polish 
corridor" thus d iv ided tw o G erm anics even th o u g h  th e  e thn ic  com 
position  of the corridor and D anzig was p redom inan tly  G erm an . 
A lthough  theoretically  a v io lation  o f th e  princip le o f na tionality  or 
national se lf-determ ination , these decisions were considered just in 
view o f the need to  keep G erm any in check and to  encourage the 
g row th  of Poland and Czechoslovakia as viable states. To the  w est, 
G erm any retu rned  Alsace-Lorraine to  France, restoring  the  s ituation  
prevailing  before the Franco-Prussian W ar o f 1 8 7 0 -1 . F urtherm ore, 
G erm any was not to  s ta tion  arm ed forces on the  w estern  side o f the 
river R hine -  the areas adjacent to  France. T h is was obviously 
in tended  as a way to  give France a sense o f security, so as to  p revent 
G erm an revanchism  against Alsace-Lorraine.

G erm any was also to  be severely restricted  in its postw ar arm a
m ent. T rue to  the  sp ir it o f the  Fourteen P oints, w hich advocated 
arm s con tro l, a lthough  a t th is tim e  the sp irit was app lied  only to  
G erm any and its erstw hile allies, the T reaty o f Versailles lim ited  
G erm any’s arm ed forces (see the  next chap ter for specifics) and its 
arsenal to  enum erated  lists o f item s. All such m easures w ould be an 
in fringem ent on G erm an sovereignty, som eth ing  the  G erm ans 
w ould long rem em ber w ith  b itterness , b u t for th e  allies they were 
crucial steps to  b ring  abou t a securer w orld. It was W ilson ’s in te n 
tion  u ltim ately  to  apply some such d isarm am ent form ula to  o ther 
countries as w ell. In  the  m ean tim e, however, he, as w ill be seen, 
supported  fu rthe r stren g th en in g  o f th e  U .S . Navy. A t th is  tim e,
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therefore, it  m u st be ad m itted  th a t d isarm am ent applied  only to  th e  
defeated nations -  even th o u g h  these la tter, certain ly  G erm any, may 
no t have considered them selves to  have been defeated.

T h e  Fourteen Points had no t m en tioned  reparations, a lth o u g h , as 
seen already, the B ritish  and French had forced President W ilson  to  
accept the  idea in  responding  to  the  G erm an overtures for a cease
fire. B u t he had been basically opposed to  reparations, no t only 
because they im plied  th a t the  w ar was to  be blam ed en tire ly  on 
G erm any b u t also because the  vast sum s G erm any w ould be forced 
to  pay w ould be d e trim en ta l to  its econom ic recovery, a key to  the 
recovery o f  Europe on the  w hole. B u t the European allies were 
adam an t, and  in  th e  end the  U n ited  States w ent along. T he Ver
sailles trea ty  d id  no t specify an  am oun t b u t provided for th e  estab 
lish m en t o f a reparations com m ission th a t w ould fix an appropriate  
sum  for each o f th e  form er enem ies to  pay.

A G erm any punished  and w eakened, th en , was to  be a key p art o f 
th e  postw ar European order. Equally  sign ifican t was the  creation  of 
new  sta tes in C entral and Eastern Europe. In  add ition  to  Poland and 
Czechoslovakia, there w ould be A ustria , H ungary , and  Yugoslavia, 
all new nations created from the  ashes o f the  A ustro -H ungarian  
E m pire. In  ad d itio n , som e Balkan states th a t had been sem i- 
au tonom ous, w ith  tenuous ties to  e ith e r the  O tto m an  or the  Russian 
E m pire , o r b o th , w ould becom e full-fledged nations: Rom ania, 
B ulgaria, A lbania, G reece. I t  was these sta tes to  the  east and so u th 
east o f G erm any th a t were supposed to  contain  the  latter. Above all, 
th e  role o f Poland and Czechoslovakia as the  im m ediate neighbors of 
G erm any was critica l, and it is not su rp rising  th a t France, in p artic 
ular, sough t to  s tren g th en  these countries o r th a t, tw en ty  years later, 
G erm any’s invasion o f them  au tom atically  m ean t the  com ing  of 
ano ther w ar in  E u ro p e .3

In  the  w est, th e  independence o f B elg ium  was restored. Together 
w ith  the  N etherlands, L uxem bourg, and  France, it  w ould ensure 
W estern  European security. By and large, it may be said th a t these

3 For a contrary  in terp re ta tion , th a t th e  Versailles treaty  d id  not sufficiently w eak
en G erm any, see A . J .  P. Taylor, The Origins o f  the Second World War (London,
1961).



6 2 The Globalizing o f America

arrangem ents conform ed to  the sp irit, if  n o t th e  exact le tte r, o f  the 
Fourteen Points. T he story  was a lit tle  different w ith  regard  to  Italy, 
w hich d id  no t change its boundaries m uch , and for th is  reason som e 
o f its people, believing they had co n trib u ted  to  the  allied  w ar effort 
and therefore should  have g o tte n  m ore te rrito ry  ou t o f  the  H absbu rg  
em pire, were b itte rly  opposed to  the  peace.

Lest such te rrito ria l se ttlem en ts should  fail to  stab ilize postw ar 
Europe or to  p revent the  resurgence o f aggressive G erm an  pow er, 
the peace conference set up  a new w orld organization , th e  League o f 
N ations. T h is , too , had been an tic ipated  in  th e  Fourteen Points. 
The covenant o f  the League spelled o u t in  detail how  the  organiza
tion w ould be s truc tu red  and how it w ould function . F irst o f all, it 
w ould inv ite  the  participa tion  of all sovereign states -  a lth o u g h  the 
form er enem y countries w ould , for the  tim e  being , be p u t on p roba
tio n  and allow ed to  join only after a lapse o f tim e. A lso, Russia was 
not inv ited  in  view of its con tinu ing  in ternal tu rm o il. (It is d oub tfu l 
if  the  Russians w ould have partic ipa ted  in the  League even if  they 
had been inv ited ; they d ism issed it as little  m ore than  an expression 
o f bourgeois in ternationalism  a t best, im perialistic  deviousness at 
w orst.)4

N o t all m em bers w ould count equally, however. A council was to  
be set up , to  consist o f representatives o f five m ajor powers: the 
U n ited  States, B rita in , France, Italy, and Japan . T hey  w ould be the 
leaders o f  the w orld organization  in th a t they w ould confer w ith  one 
ano ther frequently  and m ake recom m endations to  the  larger body. 
U n like its successor, the  U n ited  N ations, however, the  council 
m em bers w ould no t enjoy veto power. W ilson  d id  toy w ith  the  idea 
o f the U n ited  S tates, B rita in , and France ac ting  to g e th er in a m u tu a l 
security  arrangem ent to  keep G erm any in  check, b u t he d iscarded it 
as contrary  to  the sp irit o f the League. T he role o f th e  council 
m em bers w ould not be m ilita ry  b u t essentially m oral. B u t th a t was 
enough  from  W ilson 's p o in t o f view. Ideally, the  five powers w ould 
set an exam ple o f in ternational cooperation th ro u g h  w hich alone 
security  could be ensured.

4 See Jo h n  M . T hom pson , Russia, Bolshevism, and  the Versailles Peace (P rinceton ,
1967).
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A rtic le  10 o f th e  League covenant sough t to  provide for the  use o f 
collective force if it  should  ever becom e necessary. Should a m em ber 
nation  be seen to  have violated the  sovereignty and te rrito ria l in te g 
rity  o f  another, the  article  said, the  League w ould pun ish  the  aggres
sor sta te  th ro u g h  sanctions, inc lud ing  m ilita ry  force. T h is m eant 
th a t any change in  national boundaries w ould henceforth have to  be 
undertaken  peacefully, th rough  nego tia tion , no t by force. T h e  p rin 
ciples o f  “peaceful m odification” o f boundaries and o f “peaceful 
resolution" o f  d ispu tes now becam e the core idea o f the  new w orld 
order.

These princip les sounded adm irab le , b u t they becam e ta rg e ts  of 
severe critic ism  by opponen ts o f the  League o f N ations, for they 
seem ed to  freeze the  te rrito ria l sta tus quo  in  the  w orld . By redraw 
ing the  m ap o f Europe -  and elsew here, as w ill be no ted  -  and 
com bin ing  it  w ith  provisions for collective security  to  enforce the 
peace, th e  League covenant could  be said to  have defined and  en 
shrined  a new  sta tu s quo , to  be honored and  pro tected  by all the 
m em ber states. M any o f W ilson ’s A m erican critics rejected th e  freez
ing  o f the  sta tu s quo , especially since A rticle  10 im plied  th a t the 
U n ited  States w ould be co m m itted  to  upho ld ing  it. Such an  ar
rangem ent w ould  em broil the  nation  in  a w ar th a t was n o t o f  its 
choosing, a w ar th a t m ig h t take place far away w ithou t touch ing  the 
security  or o ther vital interests o f the  U n ited  States. O f  course, the 
critics were justified  in  expressing such fears, b u t W ilson was also 
being  logical w hen he reiterated  his belief th a t w hat was em erg ing  
was no t a restored  old order o f arm am ents and alliances b u t a new 
order in w hich nations w ould be asked to  co n trib u te  to  the  collective 
defense o f one another. H e too was justified in  ho ld ing  to  his ada
m an t stand  th a t w ith o u t A rticle 10 the  w hole edifice o f League 
in ternationalism  w ould collapse.

I t  m ust also be a d m itte d , however, th a t as it stood the  covenant 
m ade it very d ifficult for a nation  to  seek to  a lter its te rrito ria l 
defin ition . T h a t m ig h t no t have m atte red  if  national boundaries 
cam e to  m ean less, econom ically if  no t politically, and  there grew  
extensive econom ic transactions am ong nations. T h is m ay have been 
a t the  back o f  W ilson’s m ind . Indeed, League in ternationalism  
w ould have had a chance to  w ork only if  there had also been devised
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ways to  p rom ote econom ic in ternationalism . Such, unfortunately , 
was not the  case, a t least not u n til the problem  was clearly recog
nized in the m id -1920s.

T h e  E c o n o m ic s  o f  th e  N e w  P eace

T he econom ic foundations o f the  peace were shaky in  p a rt because of 
th e  G erm an reparations issue. By go ing  beyond the  Fourteen Points 
and dec id ing  to  dem and reparations paym ents from  G erm any, the  
Versailles signatories were ch ipp ing  away at one corner o f the  new 
peace. For G erm any w ould have to  sacrifice its postw ar econom ic 
w ell-being to  satisfy the  vindictiveness o f its form er enem ies, and an 
econom ically w eakened G erm any w ould be a source o f in stab ility  in 
C entral Europe. M ore im p o rtan t, the G erm an people w ould resent 
th is  violation o f the Fourteen Points. They w ould equate  th e  Ver
sailles peace w ith  in justice and hardship , a cond ition  hardly  ausp i
cious for the  function ing  o f the League machinery.

T h is , however, was b u t one aspect o f the larger p rob lem  w ith  the 
League o f N ations and its covenant, namely, th a t they failed to  deal 
w ith  econom ic issues as tho rough ly  as they  d id  w ith  te rrito ria l 
questions. W ilson him self, in  the  Fourteen Points, had insisted  on 
th e  freedom  o f  the  seas and equal access to  w orld m arkets as p rereq 
uisites for a peaceful in ternational order. H e was in te n t on rein
teg ra ting  G erm any and  its form er allies in to  the  postw ar global 
econom y as expeditiously as possible, firm ly believing th a t G erm an 
econom ic recovery was particu larly  crucial for the  w ell-being  of 
C entral Europe and , therefore, for European stab ility  after the  war. 
T here was lit tle  in  the League covenant, however, to  ind icate the 
powers' in terest in th is m atter.

For one th in g , the  d ispu te  over G erm an reparations revealed how 
seriously A m erica’s European allies were tak ing  the  issue. From the ir 
po in t o f view, reparations paym ents, w hich were expected to  exceed 
$20  b illion  a t th a t tim e, w ould be o f vital im portance as they sought 
to  reconstruct th e ir  cities, the ir countryside, and th e ir  overall econ
om ies. W ith o u t som e infusion of funds from  the  defeated nation , 
the  form er allies w ould find  it m uch m ore d ifficult to  reestablish 
peacetim e econom ic affairs. They had suffered such huge losses -
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scores o f  b illions o f dollars o f p roperty  dam age and  des tru c tio n , and 
m uch  m ore in lost p roduction  and trade -  th a t they needed external 
revenue. I t could com e only from the U n ited  States and  from  G er
many.

In the  process o f econom ic reconstruction , too , the  European 
governm ents w ould be loath to  give up  quick ly  w artim e restric tions 
on  sh ipm en ts o f gold  and on  the  im porta tion  o f nonessential foreign 
products. Exchange and trade contro l had been in s titu te d  d u rin g  the 
war, and  in the  absence o f clear signs th a t reparations funds were 
fo rthcom ing , there was reluctance to  restore the  p r e - 1914 system  of 
in te rnational econom ic transactions.

W ilson, therefore, had to  give in  to  the  dem ands for G erm an 
reparations. In  ad d itio n , he was no t able to  press the  Europeans for a 
sw ift re tu rn  to  in te rnational econom ic transactions w ith o u t p rom is
ing  th a t A m erican funds w ould assist in  the  process. B u t in  th e  
U n ited  S tates, th e  end o f th e  w ar had b ro u g h t ab o u t a speedy 
“reconversion” to  peacetim e affairs, and , w hile governm ental loans 
to  th e  European nations w ould con tinue for the  tim e  being  -  in 
deed, they am ounted  to  $ 2 .6  b illion  d u rin g  1 9 1 8 -2 0  -  sooner or 
later all such program s w ould cease, and foreign financial affairs 
w ould revert to  private bankers and investors. U n d er the  c ircum 
stances, he found it aw kw ard a t the  Paris peace conference to  push 
for a m ore vigorous program  o f econom ic in ternationalism .

A ctually, even w ith in  the  U n ited  S tates, there w ere strong  forces 
for econom ic nationalism , no t in ternationalism . A m erican business
m en, bankers, officials, and even labor leaders had enjoyed w artim e 
prosperity  and believed the  best way to  m ain ta in  th is  in to  the  post
war period , in  th e  fac6 o f  the  expected re tu rn  o f  European com peti
tors in  the  w orld arena, was to  s tren g th en  A m erica’s com petitiveness 
th ro u g h  som e policy and legislative in itia tives. For instance, C on
gress had enacted , even before the  arm istice, the  W ebb-Pom erance 
A ct, w hich au thorized  exporters to  com bine for export trade pur
poses w ith o u t fear o f being prosecuted for violation o f an titru s t 
law s.5 T h is was a way o f ensuring  con tinued  g row th  o f  A m erican 
trade , b u t it  also signified  W ilson’s and th e  A m erican leaders’ w ill

5 Joan  H off W ilson , American Business a n d  Foreign Policy (B oston, 1971), chap. 1.
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ingness to  consider national in terests even before an  in te rnational 
econom ic fram ew ork was redefined. I t  was no t su rp rising  th a t o ther 
nations, too, w ould establish  sim ilar arrangem ents for p ro tec tion  of 
industry  and expansion o f trade.

A som ew hat different issue concerned G erm any’s form er colonies, 
w hich , too, had econom ic as well as strateg ic im plica tions. The 
Paris conferees had lit tle  troub le  dec id ing  th a t G erm any should  give 
up  its em pire, b u t they had developed conflicting  ideas about the 
d isposition  o f th e  form er G erm an colonies. B rita in  (includ ing  A us
tralia), France, Italy, and Japan had eyed som e o f th e m , w hile  the 
U n ited  States had enunciated  the  princip le o f se lf-determ ination . 
A lthough  the  p rincip le was prim arily  m ean t for C en tra l and Eastern 
Europe, W ilson was hopeful th a t the  form er G erm an colonies w ould 
no t sim ply  be d iv ided up  am ong th e  v ictors as spoils o f war. In  this 
instance, W ilson was as successful as he could have w ished, for he 
was able to  g e t the  partic ipan ts to  agree to  a new m andate system , 
by w hich the  form er G erm an colonies w ould be assigned to  one or 
ano ther o f th e  m ajor pow ers, w hich w ould govern them  as the ir 
m andates in  the  nam e o f the  League o f N ations. In  o th e r w ords, the 
League w ould be responsible for the welfare and developm ent of 
the  colonies, b u t the  actual governance w ould be in  th e  hands o f the 
powers. T his was a ra ther ingenious system , enab ling  the  League to 
be tru e  to  the princip le o f se lf-determ ination  in  all parts  o f th e  w orld 
w ith o u t actually  procla im ing  the  independence o f colonial areas.

T h is system  was as m uch an econom ic proposition  as a po litical 
m easure, for som e o f th e  m andate territo ries (particu larly  in  the 
M iddle East) were rich in  petro leum  resources, whose fu tu re  s tra te 
g ic  im portance was well recognized, whereas o thers (such as the 
Pacific islands) were underdeveloped and w ould be in  need o f m uch  
infusion o f capital and technology. H ow  such a m ix tu re  could be 
in tegrated  in to  th e  postw ar w orld econom y rem ained to  be seen, b u t 
already in Paris B rita in  and France quarreled  over th e ir  respective 
m andate assignm ents in  th e  M iddle East, a harb inger o f th e  diffi
culties to  com e in  the  area of natural resources.6 In  th e  m ean tim e, 
Japan , w hich was assigned form er G erm an islands in  the  Pacific

6 D aniel Yergin, The Prize (N ew  York, 1991), chap. 10.
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n o rth  o f th e  equator, tended  to  view  them  as assets p rim arily  in  its 
search for natural resources. B u t the U n ited  States objected  to  Ja 
pan's receiving the  island o f  Yap as a m andate , because th is  tiny  
island was s ituated  betw een H aw aii and the  Philipp ines and  could 
be a useful cable base. N o th in g  was decided on these d ispu tes a t th is  
tim e , b u t here was ano ther ind ication  th a t the  econom ic aspect o f 
the  peace was no t as fully w orked o u t as th e  political.

To com plicate  th e  situ a tio n  further, th e  Chinese and the Japanese 
delegates a t Versailles presented a proposal th a t the  League o f N a
tions C ovenant include a reference to  racial equality . From the ir 
p o in t o f  view, th is seem ed to  be an excellent oppo rtu n ity  to  define a 
new  w orld order based on justice for all races and peoples. Even an 
innocuous sta tem en t on th e  “equality  o f nations" w ould im press 
upon the  w hole w orld the  newness o f  the  postw ar order. N e ith e r 
C hina nor Japan , o f  course, expected th a t a m ere enuncia tion  o f the 
p rincip le  w ould change the po litica l realities o f the w orld , b u t they 
judged  th a t it w ould u ltim ate ly  lead to  som e restruc tu ring  o f the 
g lobal econom ic system , w hich they  saw as favoring the  w h ite  na
tions in  te rm s o f space and resources. As M akino N o b u ak i, one of 
the Japanese delegates, no ted , if  the  new peace m ean t an y th in g , it 
m u st be b u ilt on  a conception o f  econom ic equality  am ong n a tio n s .7 
U nfortunately , the  proposal was no t accepted, as th e  B ritish  C om 
m onw ealth  strenuously  objected to  it ,  seeing the  p rincip le  as a 
th in ly  disguised  call for unrestric ted  im m ig ration  o f Asians in to  
C anada and A ustralia. P resident W ilson  was sym pathetic  w ith  the 
Chinese and Japanese a rg u m e n t, b u t he apparen tly  was no t con
vinced th a t th is  was o f  sufficiently v ital im portance to  the new peace 
as to  w arran t his personal intercession. H e ru led  th a t because una
n im ity  was lack ing , he could no t endorse the  idea.

I t  is strange th a t, g iven  W ilson ’s w ell-know n in terest in  the 
econom ic foundations o f w orld order, he gave so lit tle  th o u g h t to  
th is aspect o f  th e  Versailles peace. Perhaps he was too preoccupied 
w ith  the  m ore im m edia te  po litical and m ilita ry  issues to  give due 
a tten tio n  to  the  econom ic questions. Even m ore plausibly, it  may be 
th a t the  pow ers, having fough t a devasta ting  war, were in no m ood

7 D orothy Jones, Code o f Peace (Chicago, 1991), 4 1 - 4 .
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to  be charitable tow ard one ano ther econom ically, and  th a t th e  war 
had generated  a strong  sense o f econom ic nationalism . H ow  th is 
w ould square w ith  the  em erg ing  political in te rnationalism  w ould be 
a m ajor question  bequeathed  to  the  postw ar world.

W ilso n ia n ism  C o n f irm e d  -  a n d  B e tra y e d

T he Versailles peace had these conflicting  aspects, b u t it  w ould be 
hard to  escape the  general conclusion th a t it  reflected to  a great 
ex ten t som e o f the  fundam ental tenets o f W ilsonian in te rn a tio n a l
ism . D esp ite  its shortcom ings and con trad ic tions, th e  League of 
N ations Covenant was a W ilsonian docum ent. It proposed an  a lter
native to  the  conventional in ternational order, w hich , W ilson  was 
convinced, had been sustained by force. T his had created a danger
ous arm s race and im perialistic  activ ities abroad. N ow  m ilita ry  pow 
er and expansionism  were to  be replaced by a rule o f law in w hich 
"w orld pub lic  op in ion” ra ther than  alliances and  arm am ents w ould 
be the  key to  in te rnational order.

“W orld pub lic  opinion" was a typically  W ilsonian  concept. It 
connoted the existence o f som e m oral force em anating  from  people 
everywhere. They, ra ther than  the ir leaders, were th e  m overs o f the 
w orld , and they were fundam entally  m oral beings. W h e n  they 
spoke up, they generated  a force th a t was m ig h tie r  than  arm ed 
power. O f  course, people could be m isled , or they could be te m p o 
rarily cap tured  by irrational desires and sen tim en ts. T h e  Bolshevik 
success seemed to  d em onstrate  th is . B u t W ilson rem ained tru e  to  his 
Jeffersonian faith  th a t, left to  them selves, hum an beings acted in 
such a way as to  harm onize the ir interests; moreover, as they becam e 
m ore aware o f th e ir  rig h ts , they w ould u ltim ately  e lim inate  artificial 
boundaries th a t separated them  and join toge ther in  a quest for the 
general w ell-being o f m ank ind . P u t th is  way, the  new  order bu ilt 
upon "w orld pub lic  opinion" was the best safeguard o f peace and 
stab ility .8

T he irony was th a t his own people, far from em body ing  "world

8  O n  the Jeffersonian orig ins o f  W ilsonianism , see Jo h n  M ilton  Cooper, The Wkr-
rior and  the Priest (N ew  York, 1983).
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pub lic  o p in io n ,"  tu rned  against W ilson  and rejected th e  League of 
N ations, as well as o th e r  arrangem ents for peace w orked o u t a t Paris. 
O f  course, the  A m erican people them selves were no t asked to  ratify 
the  G erm an  peace treaty  and th e  League C ovenant, so W ilson may 
have believed till the  very end th a t his people were w ith  h im . B u t at 
least a sufficient num ber o f senators rejected the  products o f the  Paris 
conference so th a t they  could no t be ratified by a tw o -th ird s  m ajor
ity, and  th e  voters in subsequent elections d id  no t reject those 
senators.

T he Senate’s deliberations on the treaty  lasted betw een the  su m 
m er o f  1919 and the  sp ring  o f  1920 -  longer than  the d u ra tio n  of 
the  Paris conference. T h is reflected the  serious division o f views 
am ong th e  senators as well as W ilson 's d e term ina tion  to  persevere to  
the  b itte r  end to  ob ta in  th e ir  endorsem ent o f  the  new  peace. The 
1918 elections had resu lted  in  a R epublican m ajority  in  th e  Senate 
(49 R epublicans against 47 D em ocrats), and H enry  C abot Lodge, a 
b itte r  po litica l foe o f W ilson’s, now chaired the critical Foreign 
R elations C o m m ittee , w hich included 6  “irreconcilables," R epub li
cans w ho w ould no t accept the  Versailles treaty  and the  League o f 
N ations in  any form . Lodge and the irreconcilables were joined by 
enough o thers to  defeat the  treaty .9

T he opponen ts o f the  treaty  d id  no t speak w ith  one voice. T he 
irreconcilables -  such as W illiam  Borah o f  Idaho and H iram  Johnson 
o f  C alifornia — were adam antly  opposed to  th e  nation’s jo in ing  any 
o rganization  such as the  League o f N ations th a t w ou ld , they  be
lieved, com prom ise A m erica’s independence and stain  its purity. 
They w ere no t igno ran t trad itiona lis ts , however. In  th e ir  ow n way 
they held visions o f a w orld free from scourges o f war and aggres
sion, b u t they d id  no t th in k  the League as it  was being proposed was 
the  answer. In th e ir  view, th e  peace se ttlem en t and th e  League 
established and froze a new  sta tus q u o , and A m erican m em bersh ip  
in  the  w orld organization  w ould ob liga te  the  nation  to  defend it, 
w ith  force if necessary, even if  th e  sta tu s quo contained m any in ju s
tices. T h e  irreconcilables d id  no t like the  im perialist pow ers such as

9  T here are m any stud ies o f  the Senate debate on th e  T reaty o f  Versailles. See, for
instance, W illiam  C . W idenor, Henry Cabot Lodge and  the Search fo r an  American
Foreign Policy (Berkeley, 1980).
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B rita in  and Japan  ho ld ing  sway in  the  postw ar w orld , and  w anted 
the  U n ited  States to  have no th ing  to  do w ith  p e rp e tu a tin g  the 
s ituation . In  a sense they were being  m ore W ilsonian  than  W ilson  
him self.

O thers were m ore explicitly  an ti-W ilson ian  in  refusing to  believe 
th a t a new age had daw ned in  in ternational relations. They rejected 
the  no tion  th a t because the  w orld had changed the  U n ited  States 
should  be w illing  to  depart from  its trad itiona l policy o f a free hand. 
Some argued th a t the  na tio n ’s sovereign rig h ts  over such m atte rs as 
the  M onroe D octrine and im m ig ra tion  should  never be given up  to  a 
new  in ternational body. T hen  there were those w ho took  exception 
to  specific aspects o f the  peace treaty, such as its failure to  coerce 
Japan  to  give u p  Shantung .

M any o f these senators, includ ing  Lodge, were "reservationists," 
th a t is, they d id  not irreconcilably oppose the  peace se ttlem en t bu t 
insisted  on certain  reservations before they supported  it. They were 
joined by a num ber o f D em ocrats who urged W ilson  to  accept such 
reservations in  order to  save th e  trea ty  and the League. A nd the 
presiden t was ready to  offer som e com prom ises. A fter a ll, he still 
perceived the  w orld as consisting  o f sovereign sta tes, no t as one in 
w hich they disappeared. H e d id  w ish to  reduce som e o f th e ir  righ ts 
and prerogatives, in  particu lar the use of force for selfish purposes, 
b u t he was ready to  agree to  the  excepting  o f dom estic issues (such as 
im m igration) from the  League’s ju risd ic tion . W ilson , however, was 
adam ant on A rticle  10 o f the  League C ovenant, view ing it  as the  key 
to  th e  new order o f in ternational cooperation. Lodge and others 
sough t to  m odify A m erica’s com m itm en ts under th e  artic le  by re
q u ir in g  congressional au thorization  for each act th a t the  nation  
m ig h t undertake. T his w ould m ean th a t the  im p lem en ta tio n  of 
A rticle  10 was subject to  the w ill o f C ongress, som eth ing  the  presi
d en t could n o t accept in  view o f  the pledge he had m ade in Paris tha t 
the  U n ited  States w ould help establish a new in ternational order. 
T he unconditional acceptance o f A rticle 10 was a sacred ob liga tion  if 
the  nation  were to  play a role in  the postw ar w orld.

T he d ispu te  was real, and the  confrontation  trag ic . In  th e  faith 
th a t the A m erican people w ould support h im  over the  senators, 
W ilson undertook  a to u r o f the country  in S eptem ber 1919, travel
ing  e ig h t thousand  m iles in  tw enty-tw o days. Before he could m ea
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sure the  effect o f  the  trip , he collapsed, in  C olorado, a sym bol o f an 
unfulfilled  dream . T he Senate w en t on to  reject the  treaty. (The 
U n ited  States was to  nego tia te  separate peace treaties w ith  G erm any, 
A ustria, and H ungary  in  1921, all o f w hich w ould be ratified  by the 
Senate; b u t they  d id  no t include any provision for a League m em ber
ship.)

I f  the  Senate and , presum ably, the  A m erican people w ere no t yet 
ready for a W ilsonian  w orld order, o ther countries w ould  be even 
less so. A m erica’s failure to  join the  League o f N ations, th en , was 
no t q u ite  the  sam e th in g  as a betrayal; it  was m ore a case o f the 
U n ited  States dec id ing  to  stay a t th e  level o f  o thers. A nd yet, 
W ilson ’s defeat d id  no t m ean the dem ise o f W ilsonian ism . In  m any 
coun tries, no t ju s t in Europe b u t elsewhere as w ell, there were 
em erg ing  W ilsonians w ho shared his vision , and th e  w orld  after the 
peace w ould be shaped as m uch  by them  as by m ore trad itional 
forces.

W ilsonian ism  had provided the  fram ew ork in  w hich the  U n ited  
S tates redefined its external relations a t a tim e  w hen the age of 
European dom inance was com ing to  an end . I t  com bined A m erica’s 
m ilita ry  power, econom ic resources, and cu ltu ra l in itia tives in  order 
to  transcend trad itional w orld affairs in w hich sovereign nations had 
pursued  th e ir  interests w ith  lit tle  regard for the  welfare o f th e  en tire  
g lobe. W ar and w ar preparations had been accepted norm s of behav
ior; and balance-of-pow er considerations had provided th e  key con
cep tua l g u id e  to  diplom acy. W oodrow  W ilson challenged these 
practices and assum ptions. H e w anted each nation  to  serve no t only 
its ow n in terests b u t those o f the  w orld a t large. A m erica, he said, 
should  release its energies “for the  service o f  m a n k in d .” O th e r coun
tries should  do likew ise. T he resu lt w ould be the  in te rm esh ing  o f 
nationalism  and in ternationalism , sovereign states find ing  m eaning 
in  th e ir  rela tionsh ip  to  the  whole.

"R ealists” o f the  subsequent decades w ould no t be k ind  to  W il
sonian in te rnationalism , castigating  i t  as naively idealistic , ju s t as 
W ilson ’s opponents in  th e  Senate rid icu led  h is faith  in  o th e r coun
tries’ co m m itm en t to  the v is io n .,0 M uch em p ty  debate  w ould be

10 T he best exam ple o f  the realist c ritique  is R obert E. O sgood, Ideals and  Self-
Interest in American Foreign Relations (C hicago, 1953).
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carried on betw een the  exponents o f  realism  and o f idealism . O ne 
should realize th a t it  was no t so m uch idealism  as in ternationalism  
tha t inform ed W ilsonian th o u g h t, an in ternationalism  solidly 
grounded  on shared interests o f nations and on aspirations o f m en 
and w om en everywhere transcending national boundaries. These are 
fundam entally  cu ltu ra l forces, so th a t in  a way W ilsonianism  was an 
agenda for p u ttin g  cu ltu re  a t the cen ter o f in ternational relations. 
A lthough  naked pow er was to  be a crucial d e term in an t o f in te rna
tional affairs in th e  decades after W ilson, w ho at the  end o f the 
tw en tie th  cen tury  can deny th a t cu ltu re  has reasserted itse lf tim e 
and again? T he em ergence o f the  U n ited  States as an in ternational 
player a t the beg inn ing  o f the tw en tie th  century  was sign ifican t not 
sim ply because the  nation  becam e the leading m ilita ry  and econom ic 
power, b u t also because it in troduced cu ltu ra l factors in to  w orld 
affairs. Because the  g lobaliz ing  of Am erica has been a m ajor event o f 
the century, W ilsonianism  should  be seen not as a transien t p henom 
enon, a reflection o f som e abstract idealism , b u t as a po ten t definer 
o f contem porary history.



5 . The 1920s: The Security Aspect

Disarmament

T h e postw ar w orld began in  1919, w ith  the  sign ing  o f  the  Versailles 
peace treaty. N obody could  te ll then  how stable the  new stru c tu re  of 
peace w ould  be, or even w hat the  stru c tu re  m ean t in  different re
g ions o f  the  w orld . W ith  the  U .S . Senate refusing to  ratify the 
treaty, som e w ere already w ritin g  off the  just begun  postw ar period 
as b u t a b rie f in te rlude  in  otherw ise conflict-ridden  in ternational 
affairs, and m any were pessim istic about the  fu ture o f the  League of 
N ations as well as o th e r arrangem ents th e  powers had w orked o u t in 
Paris.

T h e  w orld  d u rin g  1 9 1 9 -2 0  d id , indeed , seem very precarious, 
lit tle  different from  the  s itua tion  on the  eve o f the  G reat War. N o t 
only d id  th e  U n ite d  States no t partic ipa te  in the  League, thus appar
en tly  reverting  to  prew ar iso lationism , b u t the  peace trea ty  was 
p rov ing  extrem ely  unpopu lar in m any countries: G erm any, Italy, 
C h ina , and  o thers. In  these countries m ovem ents were already devel
op ing  to  denounce the  peace treaty  and w hat it signified . T h e  G er
m ans condem ned the  pun itiv e  aspects o f the  peace, the  Italians 
th o u g h t they  should  have g o tte n  m ore o u t o f  it, and the Chinese 
were d isatisfied  because th e  treaty  had not forced the  Japanese to  
w ithd raw  from  S hantung .

T h e  s itu a tio n  was s till unstab le in the  Soviet U n ion , and Poland 
seized th e  o p p o rtu n ity  to  invade the  revolutionary nation . In H u n 
gary, in  th e  m ean tim e, a radical governm ent established itself, g iv
ing  rise to  fears elsew here th a t Bolshevism  was spreading. T h e  cre
a tio n , in  1919, o f the  C om m unist In te rna tional, to  coordinate 
C om m u n ist ac tiv ities th ro u g h o u t the  w orld , conjured u p  the  specta
cle o f  a g lobal m ovem ent to  challenge the  peace. In  th e  colonial areas 
th e re  grew  strong , o ften  radical, an tiim peria listic  m ovem ents in 
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spired by b o th  W oodrow  W ilson and V. I. Lenin. N ascent an tiim 
perialism  in m any parts o f the  w orld was d isappoin ted  by W ilson ’s 
failure to  support it  a t Versailles except th rough  the estab lishm ent o f 
the system  o f League m andates, and its leaders w elcom ed the  C om 
in te rn ’s in itia tives to  support th e  m o v em en t.1

H ow  could such a w orld find stability? O n ly  those w ith  unusual 
o p tim ism  or foresight could have been sanguine about the  postw ar 
in te rnational order. A nd yet, the  1920s were to  prove far more 
stable and o rien ted  to  in ternational peace and goodw ill than  anyone 
could have dared to  hope in 1919. T h is and the  tw o follow ing 
chapters explore aspects o f the  in ternational system  of th e  1920s and 
the  role played by the  U n ited  States in  its evolution  and preserva
tion .

F irst o f a ll, desp ite  th e  confusion o f the  im m ediate postw ar years, 
the m ajor powers showed rem arkable readiness to  undertake p ro 
gram s o f d isarm am ent. I t was, o f course, easier to  d isarm  G erm any, 
as stipu la ted  in  th e  peace treaty, than  o th er countries. A ccording to  
the  treaty, G erm any was allowed specified num bers o f m en and 
weapons; for instance, up  to  100 ,000  m en were p e rm itted  in  the 
G erm an army, w ith  a m axim um  o f 4 ,0 0 0  officers, 102 ,000  rifles 
and carbines, 1 ,134  lig h t m achine guns, and 792 heavy m achine 
guns. T he G erm an Navy was restric ted  to  6 battlesh ips, 6  lig h t 
cruisers, and 12 destroyers, w ith  a m axim um  o f 15 ,000  m en and 
1 ,500  officers.2

W ilson  had hoped th a t arm s contro l w ould no t stop  w ith  G er
m any b u t th a t o th e r nations, v ictors as well as vanquished, w ould 
follow su it. In reality, however, the  powers, inc lud ing  the  U nited  
S tates, kep t expanding  th e ir  navies even after the  war. In  1919 
W ilson  h im self endorsed a new naval construction  bill calling for the 
ad d itio n  o f sixteen battlesh ips -  if  com pleted , they w ould m ake the 
U .S . N avy the  m ost pow erful in  th e  w orld. For W ilson to  support 
such a plan was paten tly  against h is declared princip le  o f d isarm a
m e n t, b u t he shared the w idespread suspicion o f Japan  -  as well as of

1 A kira Iriye, A fter Imperialism (C am bridge, M ass., 1965), 12.
2 See F. L. C arsten , The Reichswehr and  Politics (O xford, 1966), for a discussion o f

G erm an d isarm am ent.
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B rita in , b o th  o f w hich likew ise con tinued  to  bu ild  w arships. T he 
presiden t m ay have reasoned th a t only  by m a tch in g , even surpass
in g , these coun tries’ naval construc tion  program s w ould the  U n ited  
States finally be able to  induce them  to  agree to  a d isarm am ent 
proposal. S till, such an  arm s race was q u ite  destab ilizing , com ing as 
it  d id  in  the  w ake o f  the  catastrophic war. A nd it was no t surprising  
th a t soon voices should  em erge, in  A m erica and elsew here, to  stop 
th is  m ad race and  d ivert the  countries’ resources to  m ore peaceful 
ends.

T h e  im pe tus for a  w orld  d isarm am ent conference cam e from  the 
U .S . C ongress, w here Senator W illiam  E. Borah spearheaded the 
m ovem ent for naval d isarm am en t. Borah had been one o f the  “irrec
oncilab les” in  th e  peace trea ty  d ebate , and his call for g lobal disar
m am en t, a W ilsonian  ideal, indicates th a t w hile rejecting  p art o f 
W ilson ian ism , he and m any o thers like h im  had no t repudiated  it 
a ltogether. M any o f  them  cam e to  be know n as “peace progressives,” 
those w ho w ere opposed to  the  Versailles peace b u t w ho advocated 
th e ir  ow n schem es for w hat they ardently  believed to  be a stabler, 
ju ster w orld  order. A nd one o f  th e ir  m ajor goals a t th is  tim e  was 
d isa rm am en t. T hey  argued  th a t th e  w orld w ould never be spared 
an o th er conflagration  u n til th e  m ajor m ilita ry  pow ers, inc lud ing  the 
U n ite d  S tates, undertook  arm s reductions. M any o f these senators 
also believed th a t the  nation  should  end  the  occupation  o f foreign 
coun tries, recognize the  Soviet U n ion , and suppo rt m ovem ents for 
colonial se lf-de term ination . These views were no t iso lationist; on 
the  contrary, they  an tic ipated  w hat th e  nation  w ould espouse in  the 
decades to  com e. O th ers  were less w illing  to  go  th a t far, b u t a t least 
on  th e  d isarm am ent question  there was developing a strong  consen
sus in  and  o u t o f  C ongress. H enry  C abot Lodge, ano ther opponen t of 
th e  W ilson ian  peace, was to  becom e one o f  th e  A m erican delegates 
to  the  naval d isa rm am en t conference th a t w ould be convened in 
W ash ing ton  in  N ovem ber 1 9 2 1 .3

O f  course, it  took m ore th an  som e senators’ efforts to  convene an 
arm s reduction  conference, and  a  d isarm am ent agreem ent w ould not

3 Roger D in g m an , Power in the Pacific (C hicago, 1976), is still th e  best w ork on the
W ash ing ton  Conference.
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have been achieved unless o ther nations had shared the same belief in 
the  need to  p u t an end to  the naval race. I t  so happened th a t in 
B rita in  and Japan , too , voices grew  in favor o f arm s lim ita tio n . T he 
reasoning was b o th  econom ic (the folly o f spend ing  so m uch m oney 
on arm am ents w hen it was needed for postw ar recovery and recon
struc tion ) and political (the need no t to  antagonize the  U n ited  
States). A lth o u g h  naval officials in  these tw o countries w ere in itially  
re luc tan t to  see the ir respective navies cu t dow n in  size, civilian 
au tho rities in London and Tokyo early on decided to  accept the 
A m erican in itia tive . T he resu lt was the  W ashington  Conference of 
1 9 2 1 -2 , a ttended  by political leaders and naval officials o f the 
U n ited  States, B rita in , Japan , France, and Italy. (Several o th e r coun
tries were also represented , to  discuss questions dealing  w ith  C hina, 
as w ill be no ted .)

D isarm am ent, however, could no t be separated from  o ther ques
tions o f Asian-Pacific security, in  particu lar the fu ture o f the  A nglo- 
Japanese alliance and the fortification o f the powers’ bases in the 
Pacific O cean. T he alliance, first signed in 1902 and extended in 
1911 for ten  years, was u p  for ano ther renewal in  1921, b u t the 
U n ited  States was vehem ently  opposed to  it. W ashington  was ada
m an t th a t the  alliance be abolished, no t only as contrad ictory  to  the 
princip le o f open diplom acy ( i .e ., th e  rejection of particu laristic  
arrangem ents such as m ilita ry  alliances) th a t sustained the new  peace 
-  ano ther ind ication  th a t the  A m ericans continued  to  adhere to  the 
sp ir it o f W ilsonianism  -  b u t also because the alliance, if  renewed, 
w ould have strateg ic im plications for the  U n ited  S tates, w hich 
w ould be forced to  au g m en t its ow n fleet to  m atch the com bined 
force o f the  B ritish  and Japanese navies. T h e  la tte r  tw o, for the ir 
p a rt, w ould try  to  keep u p  w ith  such increases, thus inv itin g  a naval 
race am ong th e  th ree th a t w ould be as dangerous to  w orld peace as 
the  B ritish -G erm an  naval rivalry had been prior to  1914. B ritish  
and Japanese officials understood th is , and a lthough  m any o f them  
were loath  to  give up  an association th a t seemed to  have served the 
tw o countries' respective interests w ell, they were in  no position  to  
recom m end challenging the  U n ited  States.

T he resu lting  decision to  abrogate the  A nglo-Japanese alliance 
m ade it  easier for the three powers to  undertake a program  o f naval
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d isa rm am en t. In  W ashington  th e ir  representatives readily agreed on 
a form ula for m u ltila te ra l naval d isarm am ent. A ccording to  it ,  the 
U n ited  S tates and B rita in  w ould scu ttle  som e of the  ex isting  war
ships and  refrain from  com pleting  the  construc tion  o f som e others, 
so th a t th e  to ta l cap ita l-sh ip  tonnage o f each (“capital sh ips” referred 
to  w arships d isp lacing  m ore than  10 ,000 tons o f w ater and  equipped 
w ith  e ig h t- in ch  guns) w ould  n o t exceed 5 2 5 ,0 0 0  tons. As the  ex ist
ing  tonnages were far g reater, the  naval agreem ent w ould resu lt in 
A m erica’s destroy ing  30  o f  its 48  ships (in being  or under construc
tion). B rita in  w ould reduce its navy from  45 to  20 w arships. Japan , 
on  its p a r t, w ould  be lim ited  to  3 1 5 ,0 0 0  tons and w ould destroy 17 
o f its 27 w arships. T h is was the  fam ous 5-5-3  ra tio , g iv ing  Japan  the 
equ ivalen t o f 60  percen t o f  each o f th e  navies o f the  U n ited  States 
and  B rita in . Some Japanese naval leaders denounced th e  inferior 
naval ratio  as a disgrace and w arned th a t w ith  a reduced navy it 
w ould  be im possib le to  defend the em pire. Some o f them  w ould 
never reconcile them selves to  the  W ashington form ula, b u t m any 
w ere persuaded to  accept it  w hen the  three naval powers agreed to 
m ain ta in  th e  sta tu s quo  in  fortifications in  th e ir  possessions in  the 
Pacific, except for Pearl H arbor and Singapore. (A ustralia and N ew  
Z ealand  w ere n o t covered by the  ag reem ent.) T h is nonfortification 
ag reem ent was as m uch p art o f th e  d isarm am ent package as the 
ab rogation  o f  the  A nglo-Japanese alliance.

I f  som e Japanese were upset by th e ir  inferior naval ratio , still 
m ore so were the  French and Italians, whose navies were given 
1 7 5 ,000  tons each, o r o n e-th ird  the size o f the U .S . and B ritish 
navies. H ow ever, the civilian au tho rities in  Paris and Rome u lt i
m ately  accepted the  new  form ula for m uch the same reason as the 
B ritish  and  Japanese: T hey  could no t afford a costly arm s race. The 
resu lt was th a t w ith in  a lit tle  over tw o years after the  s ign ing  o f the 
Versailles treaty, one o f  the  unfulfilled prom ises of W ilsonianism  had 
becom e a reality.

Because the  W ashington  naval agreem ent covered only capital 
sh ips, the  pow ers w ere free to  develop o th er types o f sh ips, the  so- 
called auxiliary craft, such as lig h t cruisers, destroyers, and subm a
rines. M oreover, they, no t least the U n ited  S tates, were q u ite  in ter
ested  in  the  concept o f air power. A irplanes were in the ir infancy,
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b u t they appeared m uch  less expensive than  w arships, and a ir war 
m ore “hum ane” than  land w ar in w hich soldiers confronted one 
ano ther to  k ill, o r be k illed .4 Even som e o f the  staunchest advocates 
o f d isarm am ent supported  the  developm ent o f a ir power, and  there 
was to  be no in ternational agreem ent on th is  newest type o f m ilita ry  
force. In  1927, however, the U n ited  States took ano ther in itia tive 
for naval arm s lim ita tio n , th is  tim e focusing on the  auxiliary craft. 
T h e  U n ited  S tates, B rita in , and Japan sent delegates to  a m eeting  in 
G eneva, b u t France and Italy  refused to  participa te . M oreover, the 
U n ited  States and B rita in  had d ivergen t views on the  cruiser ques
tion ; the  la tte r needed a larger num ber o f lig h t cruisers to 'defend  its 
far-flung em pire than  the  la tte r was w illing  to  concede. T he U n ited  
S tates, for its p a rt, w ished to  have m any heavier cruisers. T he Japa
nese tried  to  m ediate the  tw o positions, w ith o u t success. So no th ing  
cam e o f the G eneva m eeting . It w ould be another th ree years before 
a m ore successful naval d isarm am ent conference was to  be held.

A lthough  there were such failures, the  fact rem ains th a t u n til the 
1980s, w hen nuclear d isarm am ent agreem ents were to  be con
cluded , the  1920s was the  only decade in  recent history w hen arm s 
reductions actually  took place. I t  is tru e  th a t the  G erm an  A rm y 
sough t to  bu ild  beyond the Versailles treaty  lim its  th ro u g h  clandes
tin e  arrangem ents w ith  the  Soviet U n ion , b u t it  w ould s till be 
correct to  say th a t there was in  the w orld less arm am ent in  1929 
than  in  1919 .5 T he nations were spending  proportionally  less o f 
the ir incom es on arm s, and m unitions factories and shipyards were 
increasingly m anufacturing  nonm ilitary, consum er goods.

W ere these developm ents conducive to  stab ilizing  in ternational 
relations? O r d id  they create a false sense o f security  in  th e  w orld? In 
retrospect, one can argue th a t arm s contro l, a t least the  restric tions 
on A m erican and B ritish  naval power, was a m istake because it led 
to  the dow ngrad ing  o f m ilita ry  power in in ternational affairs. Som e
how it seemed w rong to  bu ild  up  arm s, an a ttitu d e  th a t w ould

4  O n  th e  developm ent o f  A m erican air power, the best history is M ichael S. Sherry,
The Rise o f American A ir  Power (N ew  H aven, 1989).

5 H arold  J .  G ordon , The Reichswehr and  the German Republic (Princeton, 1957),

1 8 8 -9 .
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persist in to  the  1930s w hen m ilita ry  stren g th en in g  actually  becam e 
necessary. In  such a perspective, the  U n ited  States should never have 
destroyed its  superior naval pow er.6

O n  the  o th e r hand , it w ould be w rong to  judge the  1920s solely 
in  th e  fram ew ork o f  w hat was to  happen in the  1930s, o r to  a t tr ib u te  
the  breakdow n o f th e  peace in the 1930s sim ply  to  the  d isarm am ent 
arrangem ents o f  the  preceding decade. O ne needs to  see these ar
rangem ents for w hat they  signified  a t th a t tim e, as a sym bol o f the 
new  peace. I f  n o th in g  else, they are a m onum ent to  the  W ilsonian  
form ulation . T he very fact th a t th e  U n ited  States took th e  lead is 
im p o rta n t. T he R epublican adm in istra tions th a t followed W ilson ’s 
presidency w ere ju s t as co m m itted  to  W ilsonian  in ternationalism  as 
he h im self, a t least insofar as d isarm am ent was concerned. To reduce 
arm s, thereby  rem oving restric tions on peacetim e econom ic devel
o p m e n t, and  to  do so th rough  in ternational cooperation, were sig 
n ifican t achievem ents, ind ica ting  a w idespread determ ina tion  no t to  
repeat the  m istakes o f  p r e - 1914 Europe. T here was a  clear, shared 
percep tion  th a t the  w orld had changed , th a t h istory had entered  a 
new  phase, to  be characterized m ore by peace than  by war.

Peace in Europe and Asia -  and Elsewhere

T h e peace o f  th e  1920s was b u ilt on m ore than  just d isarm am ent 
agreem ents. I t  was sustained  th ro u g h  various o th er arrangem ents, 
in c lu d in g  the  League o f N atio n s, the  Locarno Conference treaties in 
E urope, and th e  W ashington  Conference treaties for Asia, all o f 
w hich w ere expressions o f hope and determ ina tion  th a t the w orld 
should  never have to  face ano ther m ajor war.

T h e  League o f  N atio n s, it  is tru e , had to  do  w ithou t the  partic ipa
tio n  o f  the  U n ited  S tates, the  one country  on whose w illingness to  
su p p o rt th e  peace m uch  depended. S till, B rita in , France, Japan , and 
Ita ly  -  th e  four perm anen t m em bers o f the council -  along w ith  
o th er m em bers were determ ined  to  m ake use o f the  new in s titu tio n  
for stab iliz ing  in te rnational affairs. T h e  council consisted o f repre

6  See R obert E. O sgood , Ideals a n d  Self-Interest in American Foreign Relations (Chi

cago, 1953).
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sentatives from  seven nations -  the  four perm anen t and th ree o ther 
m em bers -  and its endorsem ent was required  for all decisions taken 
by the  general assembly. T h is was the  largest organization  o f its k ind  
in  h isto ry  -  in itia lly  consisting  o f forty-one m em ber states -  and 
em bodied the idea th a t henceforth in te rsta te  d isputes should  be 
b rough t before the  organization rather than  be se ttled  locally 
th rough  recourse to  force. In reality, very few d isputes were b rough t 
to  the  League’s a tten tio n , the  1925 te rrito ria l quarrel between 
Greece and B ulgaria being one such case. S till, the  League’s very 
existence stood as a sym bol o f the new age.

Even m ore im p o rtan t, there were established several in ternational 
organizations as p art o f the  League’s activ ities, for instance th e  In ter
national Labor O rganization  and the  W orld H ealth  O rganization . 
T he title s  o f these organizations revealed th a t the League was to  be 
concerned w ith  m uch m ore than  te rrito ria l o r po litical questions; it 
w ould also deal w ith  econom ic, social, and m edical problem s in  the 
postw ar w orld. There was a clear recognition th a t these problem s 
were o f global im portance, and th a t only an in ternational effort 
w ould suffice to  deal w ith  them . In ad d itio n , the  League established 
a co m m ittee  on in tellectual cooperation, designed to  p rom ote schol
arly and artistic  interchanges am ong individuals o f various coun
tries. Together w ith  the Perm anent C ourt o f In ternational Ju s tice , or 
the  so-called W orld C ourt, w hich was established a t T he H ague (bu t 
not th e  same in stitu tio n  as T he H ague Perm anent C ourt o f A rb itra 
tio n , founded in 1901), these in ternational bodies, even m ore than 
the  League itself, p rom oted  the idea o f cooperation across national 
boundaries. T he assum ption , o f course, was th a t th rough  such coop
eration  the  nations of the  w orld w ould learn to  live in  peace and 
harm ony w ith  one another. In ternationalism  thus im plem ented 
w ould be the  backbone o f th e  postw ar peace.

A lthough  the U n ited  States was not a m em ber o f the League of 
N ations, it  was represented in  the 1LO, the  W H O , and the co m m it
tee on in te llectual cooperation. Individual A m ericans were active on 
behalf o f the activ ities o f these organizations. U nfortunately , the 
U n ited  States chose not to  adhere to  the W orld C o u rt’s protocol, 
w hich w ould have m eant th a t the nation m ig h t seek its opinion 
concerning som e cases, or th a t an A m erican judge m ig h t be called
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upon  to  pass on som e disputes. T h e  R epublican adm in istra tions 
th ro u g h o u t th e  1920s w ere supportive o f the  idea, b u t the  Senate 
was opposed, fearing th a t the  court m ig h t provide a back door 
th ro u g h  w hich th e  nation  m ig h t find  itse lf  a m em ber o f th e  League. 
In  retrospect, however, it  w ould seem th a t the  role o f th e  court in 
p ro m o tin g  in te rnationalism  was m uch  less th an  th a t o f th e  ILO and 
o th er bodies, so th a t the U n ited  States -  o r a t least individual 
A m ericans -  had an am ple o p p o rtu n ity  to  serve the cause o f in te rna
tional cooperation and peace.

In  the  m ean tim e, in  E urope the  postw ar peace rem ained fragile in 
th e  im m ed ia te  afte rm ath  o f th e  Versailles conference. In  1920 the 
League’s reparations com m ission set th e  figure o f $33 b illion  as 
th e  sum  G erm any was to  pay its form er enem ies as reparations. B ut 
th e  G erm ans refused, considering th e  figure exorb itan t and resort
in g  to  p r in tin g  m oney to  sabotage reparations paym ents. In  anger, 
in  1923 French and B elgian troops occupied the  R uhr Valley, an 
industria l center, and s ta rted  tak ing  paym ents in  k ind . T h is in 
tu rn  provoked a  G erm an  strike . These events coincided w ith  A dolf 
H itle r’s coup  a tte m p t in  M unich , w hich was applauded by those in  
G erm any  w ho had rem ained  b itte rly  opposed to  the  peace se ttle 
m e n t. I t  seem ed as if  th e  F rench-G erm an an tagonism  m ig h t deal a 
fatal blow  to the  postw ar peace.

Fortunately, th e  crisis abated  once the  U n ited  States stepped  in , 
no t th ro u g h  form al d ip lom acy b u t, as w ill be described in  th e  next 
chapter, th ro u g h  "the  d ip lom acy o f the  do llar." T he upshot was tha t 
in  1925 the  governm ents o f  G erm any, France, and  B elgium  signed 
treaties a t Locarno to  freeze and m u tua lly  guaran tee the ir respective 
frontiers. T h is  paved th e  way for G erm any’s adm ission in to  the 
League, w hich cam e in  1926. W ith in  G erm any, H itle r  was im 
p risoned , and  those, p rincipally  in  the  army, w ho rem ained adam ant 
ab o u t g e ttin g  rid  o f  the  Versailles restric tions were replaced by m en 
m ore w illin g  to  accept th e  new  sta tu s quo . A lthough  the  role o f the 
U n ited  States in  th is  se ttlem en t was financial rather than  politica l, 
W ash ing ton  w elcom ed the Locarno agreem ents and hailed G erm an 
re in teg ra tion  in to  th e  European order. T he W eim ar R epublic’s po li
cy o f  econom ic recovery and  political reconciliation fitted  nicely into 
A m erican conceptions o f  postw ar in ternational order, as d id  France’s
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w illingness, under Foreign M inister A ristide B riand, to  b u ild  its 
security  on a solid understand ing  w ith  Germany.

In  A sia, in  the  m ean tim e, the  W ashington  Conference o f 1 9 2 1 -2  
established a fram ew ork for cooperation and stab ility . Besides the 
naval d isarm am ent treaty, the U n ited  States took the  in itia tive  in 
b rin g in g  abou t th e  d rafting  and sign ing  o f  various o th er agreem ents 
designed to  stab ilize Asian-Pacific affairs. For instance, th e  four- 
pow er pact am ong the  U n ited  States, B rita in , France, and Japan  
provided for m u tua l consu lta tion  w ith  regard to  regional security 
issues, and  several nine-pow er agreem ents (signed by C h ina and 
these four p lus four o ther European states) established th e  p rincip le 
o f consu lta tion  and cooperation in  C hina and stipu la ted  specific 
steps to  be taken to  effect a revision o f th e  “unequal trea tie s .”

As w ill be seen, these agreem ents d id  no t im m ediate ly  produce a 
peaceful env ironm ent in  Asia; Chinese nationalists sough t a m ore 
rap id  and radical change in the  treaties, and the  Soviet U nion  en
couraged th e ir  assault on the  W ashington  treaties. N evertheless, 
“the  W ashington  system ” worked as well as "the Locarno system " in 
g iv ing  defin ition  to  the  postw ar regional order. A good ind ication  o f 
th is was th a t Japanese d iplom acy becam e m uch m ore cooperative 
d u rin g  th e  1920s th an  earlier, and th a t there were few acts o f overt 
m ilita ry  aggression on the  p a rt o f the  Japanese A rm y against C hina. 
T he C hinese, on th e ir  p a r t, in  the end accepted th e  W ashington  
treaties as the  basis for the ir diplom acy. W hen  th e  N ationalists came 
to  pow er in N an k in g  in 1928, the U n ited  States quickly  recognized 
the new  regim e and began negotiations for treaty  revision, steps th a t 
w ere followed by o ther coun tries.7

T he sp irit o f cooperation, rather than  coercion and un ila tera lism , 
also cam e to  characterize Latin A m erican affairs. D u rin g  the  war, it 
w ill be recalled, A m erican relations w ith  Mexico had w orsened, and 
U n ited  States forces were sent to  H aiti and Santo D om ingo . A m eri
can troops also rem ained in  N icaragua. A fter the  war, however, 
m uch  changed. T he U n ited  States now showed w illingness to  re
define Latin  A m erican policy in lig h t of its changed w orld sta tus and 
o f th e  im pact o f W ilsonianism  upon official th in k in g .

7 Iriye, A fter Imperialism, chap. 3-
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To be sure, th e  U n ited  States s till upheld  th e  M onroe D octrine as 
the  key to  its  policy in  th e  region, b u t its  m eaning  underw ent 
sign ifican t changes. R ather than  safeguarding the  ten e t o f the  Roo
sevelt C orollary to  the  doctrine  th a t had justified  m ilita ry  in ter
ven tion  and fiscal tu te lag e  o f som e Caribbean states, officials in 
W ash ing ton  cam e to  view the  M onroe D octrine  as an  expression of 
pan-A m erican  so lidarity  and cooperation. T hus the  U n ited  States 
convened a m eeting  o f C entral A m erican states in  W ashington  dur
in g  1922—3 so as to  p rom ote  general d isarm am ent and arb itra tion . 
Secretary o f S tate Charles Evans H ughes declared th a t the  M onroe 
D octrine  d id  no t m ean th e  estab lishm ent o f p rotectorates or over- 
lo rdsh ips in  A m erican republics. A nd in  1928, J .  Reuben C lark, 
u n d er secretary o f  s ta te , w rote a m em orandum  argu ing  th a t in ter
ven tion  under the  cloak o f the  M onroe D octrine was w rong. H e 
asserted th a t th e  doctrine  m u st go  back to  the  p re-R oosevelt C orol
lary days. T h a t sam e year, after he w on the  presidential e lection , 
H erb e rt H oover toured  L atin  A m erica and stressed the  concept of 
“th e  good  neighbor." H e voiced h is opposition  to  the  policy of 
in te rven tion  itself, and in  fact there was to  be no m ilita ry  in terven
tio n  in  L atin  A m erica under h is presidency.8

T h e steady b u ild in g  u p  o f system s o f in ternational cooperation 
and  peace in  various regions o f the  w orld was given a sym bolic 
reaffirm ation w hen th irty -th ree  countries, includ ing  the  U n ited  
States and even the  Soviet U n ion , signed the  K ellogg-B riand Pact 
(th e  so-called Pact o f Paris) in  1928. Secretary o f S tate Frank B. 
K ellogg and  French Foreign M in ister B riand drafted the  docum ent 
as a  s ta tem en t o f  hope th a t w ar could be outlaw ed. I t  declared th a t 
the  signatories "condem n recourse to  w ar for the  solu tion  o f in te rna
tional controversies, and renounce it  as an in stru m en t o f national 
policy in  th e ir  relations w ith  one ano ther.” In  ad d itio n , they agreed 
th a t “the  se ttlem en t or so lu tion  o f all d isputes or conflicts . . . shall 
never be so u g h t except by pacific m eans.” These w ords sounded too 
idealistic even for th a t period , and m any A m erican observers noted 
th a t such a paper peace was dangerous as it  could lead people to

8  O n  th e  developm ent o f  the inter-A m erican system , see G ordon C onnell-Sm ith ,
The Inter-American System (London, 1966).
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th in k  they no longer needed to  be m ilita rily  arm ed. B u t others, 
no tably  Senator Borah, were q u ite  serious and believed th is  sort of 
in te rnationalism  was even m ore realistic and just than  th e  League- 
defined w orld order. In tim e the K ellogg-B riand Pact w ould become 
codified in  in ternational law in th a t it w ould be cited  as one o f the 
key docum ents w ith  w hich to  condem n th e  aggressors in  W orld W ar 
II. T here is lit tle  d o u b t, in  any event, th a t the Pact o f Paris was 
ano ther reflection o f the  earnest efforts m ade d u ring  th e  1920s to 
solidify th e  stru c tu re  o f the new  peace.

Coping with Revolutionary Nationalism

By sign ing  the K ellogg-B riand Pact, the Soviet U n ion  could be said 
to  have joined the  w orld com m unity  a t long last. It had refused to  
associate itse lf w ith  o th er nations, least o f all w ith  the  U n ited  States. 
O n ly  a few years earlier th e  Soviet leaders w ould have sneered at 
som eth ing  like the  outlaw ry o f w ar as bourgeois sen tim en talism  and 
asserted th a t w orld peace w ould com e only w hen capitalism  had 
been replaced by socialism , im perialism  by colonial independence.

W h a t had happened? T here certainly had been lit tle  change in 
A m erican policy tow ard the Bolsheviks. A lthough  som e R epublican 
leaders, no tably  Senator Borah, favored a change in W ilson’s an ti- 
Bolshevik stand , the successive R epublican adm in istra tions d u ring  
the  1920s adhered to  the policy th a t the Soviet U n ion  w ould n o t be 
recognized unless certain  essential conditions were m et: agreem ent 
on  repaym ent o f ou ts tan d in g  deb ts , com pensation for nationalized 
enterprises, and a pledge not to  engage in  propaganda activ ities in 
the  U n ited  States. Such a rig id  stance all b u t ensured th a t there 
w ould be no estab lishm ent o f d ip lom atic  relations betw een W ash
ing ton  and Moscow. N eith er side took the  in itia tive  to  a lter the 
s ituation .

O n  the  o th er hand, the absence o f d ip lom atic  relations d id  not 
p reven t o ther types o f in teraction  betw een the  tw o countries. D ur
ing  1 9 2 1 -3  th e  A m erican R elief A dm inistra tion  provided the  R us
sians w ith  food to ta ling  m ore than  9 0 0 ,0 0 0  tons and valued a t $66  
m illion . It was said th a t the sh ipm en t o f such food -  and the  A RA  
supplied  90  percen t o f all relief goods go ing  to  Russia -  saved more
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th a n  te n  m illion  R ussians from  s ta rva tion .9 It w ould be hard to  
docum en t such an  assertion , b u t a t least the  episode indicates th a t 
A m ericans saw few serious obstacles in  the  way o f approaching the 
Soviet U n io n , should  they  decide to  do  so. Likewise, as w ill be 
no ted , trade betw een the  tw o countries w ent on , albeit on a m uch 
sm aller scale than  A m erican trade w ith  o ther European countries. 
T h e  p o in t is th a t n e ither W ashington  nor Moscow believed the 
estab lishm en t o f form al d ip lom atic  ties was u rgen tly  needed; they 
could deal w ith  one ano ther irrespective of such ties.

S till, R ussian foreign policy and C om in tern  activ ities d u ring  
m ost o f  th e  1920s w ere such th a t the  Soviet U nion  clearly stood 
ou tside  the  generally  accepted postw ar peace structu re . To be sure, 
m ost coun tries, in c lu d in g  B rita in , France, and Japan , one by one 
cam e to  recognize th e  Bolshevik regim e, b u t such a developm ent 
d id  no t p reven t M oscow from  engaging  in  an ticap ita lis t, an tiim 
peria listic  activ ities th ro u g h  the  C om m unist parties o f o th e r coun
tries, and th ro u g h  the  nationalistic  m ovem ents in  the  colonial areas.

T h is la tte r  phenom enon was particu larly  no tab le in  C hina, where 
the  Soviet U n ion  successfully established ties to  various centers of 
pow er: th e  governm ent in  P eking, various warlords con tro lling  the 
provinces, th e  K uo m in tan g  (N ationalists) in th e  C an ton  area, and 
the  nascent C hinese C om m unist party. T he upshot was the  radical- 
ization  o f  C hinese nationalism , tu rn in g  C h ina’s leaders and  public  
op in ion  aga in st th e  W ashington  Conference treaties th a t had p ro 
vided th e  fram ew ork for in te rnational cooperation in C hina. Chinese 
officials, s tu d en ts , m erchan ts , and  o ther groups condem ned the 
W ash ing ton  treaties as to ta lly  inadequate, and the  N ationalists  and 
C om m unists  com bined  th e ir  forces to  launch a m assive an tiim 
peria listic  cam paign  in  th e  m id -1920s. T hey attacked A m erican, 
E uropean, and  Japanese personnel and property  in C hina, forcing a 
large-scale evacuation o f foreign m erchants and m issionaries from 
th e  in te rio r o f  the  country.

A lth o u g h  m ore lim ited  in  scale, equally serious for th e  U nited  
S tates was w hat the  S tate D epartm en t te rm ed , in  a 1927 report, 
“B olshevik aim s and policies in  M exico and C entral A m erica." Be

9  Frederick L. Schum an, American Policy Toward Russia (N ew  York, 1928), 2 0 3 -7 .
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cause the M exican co n stitu tio n  o f 1917 had stipu la ted  th a t all righ ts 
to  the  country 's subsoil resources belonged to  the  sta te , there co n tin 
ued a b itte r  d ispu te  betw een M exico and the  U n ited  States over 
A m erican property  righ ts and concessions in the country, partic
ularly  the  m in in g  and refin ing o f petro leum . N e ith e r A lvaro O b- 
regdn, com ing to  pow er in  1920, nor P lu tarco  Elias Calles, w ho 
succeeded h im  in 1924, was w illing  to  accept the  A m erican con ten
tio n  th a t th e  princip le  o f nationalization  should no t be applied 
retroactively, to  righ ts A m ericans had held p rio r to  1917. Such an 
adam ant stand  th e  S tate D epartm en t was prone to  a ttr ib u te -to  Bol
shevik influence, w hich certainly d id  exist, though  not to  the same 
ex ten t as in  C hina. M oreover, the U n ited  States suspected th a t 
C om m unist agents from R ussia and N o rth  Am erica were behind 
M exico’s support o f a faction in N icaragua against th e  established 
regim e.

Such exaggerated fears o f radical nationalism , however, d id  not 
last long , nor were they so pervasive as to  p reven t the  developm ent 
o f  an alternative approach by W ashington. By the late 1920s, A m er
ican officials had com e to recognize th a t rather than  m ain ta in ing  an 
an tagon istic  relationship  w ith  radical forces in  C hina, M exico, and 
elsew here, a rela tionsh ip  th a t m ig h t conceivably lead to  war, it 
w ould be m uch  b e tte r if  som e com prom ise could be w orked ou t 
th ro u g h  close econom ic ties. It so happened th a t in  these countries 
forces looking to  som e accom m odation w ith  th e  U n ited  States and 
o th er cap ita list powers steadily  gained influence. K now n as the 
"national developm ent w ing" in M exico, these forces were first and 
forem ost in ten t upon econom ic developm ent and ready to  m oderate 
th e ir  nationalism  in order to  ob ta in  goods, cap ita l, and technology 
from  the  advanced countries, above all the  U n ited  S ta te s .10 Repre
sen ting  th is new developm ent, Calles was ready for a reconciliation 
w ith  W ashington , and the  la tte r  eagerly ob liged , P resident Calvin 
C oolidge sending  a W all S treet banker, D w ig h t W. M orrow, as a 
new  am bassador to  M exico in  1927 to  w ork ou t a com prom ise 
se ttlem en t o f th e  petro leum  question . H e was q u ite  successful, a

10 R obert Freem an S m ith , The United States a nd  Revolutionary Nationalism in Mexico 

(Chicago, 1972), 245.
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good ind ication  o f th e  shared in terests betw een M exican nationalists 
and A m erican businessm en. Sim ilarly, in  C hina, w hen the N atio n al
ists un ified  the  coun try  in  1928, th e ir  leader, C hiang  K ai-shek, 
qu ick ly  took steps to  conciliate the  U n ited  States in  order to  entice 
A m erican financiers and  engineers to  invest in the  country 's m odern
ization . A m ericans w ere eager to  reciprocate such overtures, and 
indeed th e  U n ited  States was th e  first am ong th e  p rincipal cap ita list 
nations to  extend recognition  to  th e  new  regim e in  N an k in g  and 
signal its  w illingness to  m odify the  ex isting  treaties.

A gainst such a background , the  Soviet U n io n ’s jo in ing  o ther 
coun tries in  s ign ing  the  Pact o f Paris was sym bolic o f the changing 
s ta te  o f relations betw een th a t country  and  the  rest o f th e  w orld . It 
was as if  th e  Soviets w ere now  less in te n t on revolutionizing the 
g lobe than  in  conso lidating  the ir gains and stab ilizing  th e ir  foreign 
relations. T h a t was in  essence w hat Joseph S talin  im plied  w hen he 
began ta lk in g  ab o u t "socialism  in one coun try .” R ather than  try ing  
to  tu rn  all countries in the  d irection  o f socialism  -  a strategy  still 
being  advocated by Leon Trotsky, S ta lin ’s arch rival in  the  s trugg le  
for pow er after L enin’s d ea th  in  1924 — Russia w ould be conten t 
w ith  its  ow n survival as the  sole socialist s ta te . S ta lin ’s ow n survival 
becam e bound  u p  w ith  th is , m ore m odest goal. In  any event, hence
forth  th e  Soviet U n ion , too , w ould focus on its dom estic econom ic 
m odern ization  ra ther than  engaging  in  g lobal revolutionary m is
sions. I t  followed th a t M oscow now w ould be w illing , indeed eager, 
to  repa ir its  relations w ith  o ther countries. T h e  resu lt was th a t in 
th is  connection , too , stab ility  retu rned  to  the in ternational arena. 
C oupled  w ith  th e  successful conclusion o f d isarm am ent agreem ents 
and  various o th e r trea ty  arrangem ents for solidifying the  new  status 
q u o , th e  Soviet U nion  was, by th e  end o f the 1920s, w illy-nilly 
p lay ing  a role in  the  consolidation  o f the  postw ar order.



6 . The 1920s: The Economic Aspect

The Diplomacy of the Dollar

Any stable system  o f in ternational relations m ust be b u ilt on eco
nom ic foundations, and the  situation  in the  1920s was no exception. 
Indeed, g iven the  devastation  b rough t upon th e  European econ
om ies, no postw ar order could be conceived th a t d id  not include an 
economic agenda. H ow  to  restore th e  European econom ies and , 
th rough  th em , reestablish stable in ternational econom ic relations 
was a key issue o f th e  postw ar period , the  m ore so since, as noted 
earlier, the  Versailles peace treaty  had failed to  address th e  issue 
squarely.

T he G reat W ar had cost Europe dearly; 9  m illion  o f its youths had 
died in war, ano ther 20  m illion  had been w ounded , and m ore than  
$ 400  b illion  had been expended on battle . Inevitably, the  European 
countries, victors and vanquished alike, suffered from a decline in 
industria l and ag ricu ltu ral p roduction , w hich, com bined w ith  a 
severe in fla tion , caused social and political instability . M oreover, 
foreign exchange m echanism s rem ained confused. T he system  of 
m u ltila te ra l trade and investm ent th a t had functioned before the  war 
had been based on the go ld  standard  and the princip le o f currency 
convertib ility , bo th  o f w hich had been given u p  d u rin g  th e  war and 
could no t be au tom atically  restored when th e  peace cam e. (O nly  the 
U n ited  States lifted the ban on gold  sh ipm ents r ig h t after the  war.)

Added to  the  chaotic p ic tu re  were the  issues o f G erm an  repara
tions and the  allied w ar deb ts to  the  U n ited  States. As seen earlier, 
G erm any was called upon to  pay reparations to ta ling  as m uch as 
$33 b illion , w hich its leaders and people alike considered an o u tra
geous sum . T h e  B ritish , the  French, and th e  Italians, for th e ir  p a rt, 
were adam ant on the reparations question  because th e ir  postw ar 
econom ic recovery appeared to  h inge on such paym ents. A t the  same

8 8
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tim e , these countries had borrow ed m uch  from  the  U n ited  States 
after 1917. As noted earlier, th e ir  indebtedness d u rin g  1 9 1 7 -2 0  
had exceeded $ 10 b illion . These loans had been extended a t 5 per
cen t in te rest. T h e  A m ericans expected in te rest paym ents to  co n tin 
ue, as well as th e  eventual repaym ent o f all deb ts. T h e  Europeans, 
how ever, insisted  th a t they  could no t do so unless the  in terest rate 
were low ered and , m ore im p o rtan t, u n til they received reparations 
m oneys from  Germ any.

T hus developed one o f the  m ost serious d ispu tes in postw ar U .S .-  
E uropean relations. T h e  U n ited  States was opposed to  coupling  the 
reparations and  d eb t issues, asserting  th a t the  form er had to  do w ith  
G erm any’s w ar g u il t ,  whereas the  la tte r  was a purely  com m ercial 
transaction . T h e  A m ericans, to  be sure, w ould be w illing  to  lower 
the  in te rest rates, and as a resu lt o f long negotiations th ro u g h o u t the 
decade, th e  U n ited  States and its w artim e allies d id  com e to  some 
u n d erstan d in g , low ering the  in te rest rate on  B ritish  loans to  3 .3  
percen t, French to  1 .6  percen t, and  Ita lian  to  0 .4  percen t. These 
concessions were no t sufficient from  th e  Europeans’ p o in t o f view, 
how ever, for they s till had to  com e up  w ith  the money, w hich they 
expected to  o b ta in , a t least in  p a r t, from the  G erm an reparations. 
G iven  the  French-G erm an crisis over the question , the form ula of 
B rita in , France, and Italy  receiving funds from  G erm any and then 
u sing  them  to  pay back the  A m erican deb ts d id  no t w ork. W ith  
A m ericans co n tin u in g  to  insist th a t th e  w artim e allies honor their 
o b liga tions, there developed severe strains in  U .S .-E uropean  rela
tions. T h e  French felt particu larly  h u rt as they had suffered m ost 
from  th e  w ar and  believed they had sacrificed them selves for three 
years before the  A m ericans bestirred  them selves to  com e to  th e ir  aid. 
T h e  F rench, they said, had paid w ith  th e ir  blood, whereas A m eri
cans were ta lk in g  abou t money. M oreover, som e in  France calculated 
th a t the  coun try  had len t m oney to  th e  A m ericans d u rin g  the  la tte r’s 
w ar for independence th a t had no t been paid b a c k .1 T he d ispu te 
becam e very tense, and th e  Com m erce D epartm en t in  W ashington 
even so u g h t to  forbid A m erican private loans to  France w hile the 
crisis lasted.

1 Je an -B ap tis te  D uroselle, France and  the United States (Chicago, 1976), 1 2 4 -6 .
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T hings reached a critica l stage d u rin g  1 9 2 3 -4 , w ith  French and 
Belgian troops occupying the R uhr Valley, G erm ans refusing to  
budge, A m ericans b itte r  over th e  European failure to  honor w artim e 
ob liga tions, and no restoration  o f th e  system  o f currency convert
ib ility  having been effected. It was a t th is  p o in t th a t th e  U .S . 
governm en t chose to  step  in  and help  alleviate the  tensions. I t  w ould 
no t act directly , for it  judged th a t the reparations question  d id  not 
concern th e  governm en t, w hich had no t signed the  Versailles treaty, 
although  the  nation  d id  in ten d  to  ask for som e paym ent from  G er
m any for w ar dam ages. T he best approach, W ashington  officials 
believed, was to  w ork th ro u g h  private bankers and businessm en, to 
le t them  take the  in itia tiv e , w ith  the  governm ent staying in  the 
background , and approach th e ir  counterparts in  E u rope .2

T his arrangem en t, an early exam ple o f "corporatism ” or a system  
o f state-business cooperation, w orked very w ell. In  1924 th ree bank 
ers -  Charles G . Dawes, H enry  M . R obinson, and O w en D . Young 
-  were asked by President C alvin C oolidge to  organize them selves as 
a com m ission to  investigate G erm an finances. They w ent to  Europe 
and proposed a revised schedule o f G erm an reparations paym ents, 
w hich in  effect w ould reduce the to ta l am oun t G erm any w ould be 
expected to  pay. To enable the  country  to  s ta rt reparations paym ents, 
the  form er allies w ould supervise plans for stab iliz ing  G erm an cur
rency, inc lud ing  an im m ediate advance o f foreign loans, o f w hich 
th e  m ajor po rtion  consisted o f a $ 110 m illion  loan to  be raised in the 
U n ited  States. A m erican bankers had little  difficulty  m ak ing  the 
loan, and thus the  reparations se ttlem en t, know n as the  Dawes Plan, 
paved the  way for s tab iliz ing  European financial as well as d ip lo 
m atic  affairs. Together w ith  the  se ttlem en t o f the  allied d eb t ques
tion , w hich was com pleted  by 1926, the U n ited  States and the 
European nations w ere able to  resum e norm al econom ic relations for 
the  first tim e since the  war.

As if  to  com m em orate the  occasion, m ore than  tw enty  nations 
decided to  reestablish the  go ld  standard . M ore correctly know n as 
“the  go ld  exchange standard ,"  the  system  lifted  th e  w artim e ban on

2 T he best study  o f  U .S . policies tow ard the reparations and d eb t questions is
M elvin Leffler, The Elusive Quest (Chapel H ill , 1979).
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sh ip m en ts  o f g o ld , thereby  restoring convertib ility  am ong different 
currencies. T heir rates o f exchange were m ore or less fixed th ro u g h  
the  m ed iu m  o f  g o ld . T h a t is to  say, the  value o f a currency was 
d e te rm in ed  by the  price o f go ld  in  th a t currency, and its ratio  o f 
exchange w ith  ano ther currency w ould  be the  sam e as the  com para
tive values o f th e  tw o  currencies in  term s o f go ld . For instance, one 
ounce o f go ld  was fixed a t $ 2 0 .6 7 . In pounds ste rling , one ounce 
w ould cost around  4 .1 3  pounds. In  o th e r w ords, a pound  was w orth 
$5 . T h is was the  sam e as th e  prew ar rate  o f exchange; bo th  curren
cies were relinked  to  go ld  a t “prew ar p a r ,” as it  is som etim es w rit
ten . Such a decision d id  no t take in to  consideration  w artim e and 
postw ar inflations. Because dollars o r pounds b ough t less than  be
fore th e  war, th e ir  respective values in  term s o f gold  m ig h t also have 
declined . To restore the  go ld  standard  a t prew ar par m ean t, the re
fore, to  try  to  com bat inflation  by m ak ing  m oney dearer, and prices 
o f com m odities lower. T h is could produce a recessionary trend , 
resu lting  in  shortages o f capital and  also h igher unem ploym ent. B ut 
in  th e  m id -1 9 2 0 s  such a policy appeared to  be a b e tte r alternative to 
in fla tion . Exchange stab ility , it  seem ed, had to  be restored if  norm al 
in te rna tiona l econom ic transactions were to  be resum ed, and such 
s tab ility  appeared to  depend  on  m ain ta in ing  the value o f each cur
rency as m uch  as possible.

For th e  U n ited  States such a policy d id  no t b ring  about econom ic 
re trenchm en t since there was su E c ie n t dem and  at hom e and abroad 
to  keep factories in  full operation , even though  there was a chronic 
ag ricu ltu ra l depression. A nd to  the  ex ten t th a t the dom estic  econ
om y d id  no t g row  fast enough , su rp lus capital could readily be 
invested abroad.

Indeed , A m erican cap ita l was the  m ain  sustainer o f the  in te rna
tional econom ic system  d u rin g  the  1920s, in  particu lar after 1924. 
T h e  role o f A m erican financial resources has som etim es been referred 
to  as " th e  d iplom acy o f the  do lla r."3 T h e  term  signifies the  fact tha t 
whereas th e  governm ent in  W ashington  refrained from active p artic 
ipa tion  in  w orld po litica l affairs and was particu larly  sensitive about 
dom estic  opposition  to  w ork ing  w ith  the  League o f N ations, private

3 H erb ert Feis, The Diplomacy o f the Dollar (B altim ore, 1950).
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bankers, speculators, and o thers were anxious to  m ake use o f the 
opportun ities presented for expanding the ir roles in  econom ic trans
actions abroad. S tartin g  w ith  the  1924 loan o f $ 110  m illion  to  
G erm any, A m erican loans and investm ent overseas grew  rapidly.

Foreign investm ents are usually d iv ided in to  tw o categories: d i
rect and ind irect. T he form er refers to  do ing  business abroad, for 
exam ple by estab lish ing  factories and m anufacturing  com m odities 
w ith  capital one has b ro u g h t; the  la tte r alludes to  th e  purchase of 
bonds, deben tu res, and securities, in o ther w ords, pub lic  loans and 
private investm ent in  foreign countries. B oth  categories o f  invest
m e n t grew  in the  1920s so th a t, for instance, in  1929 alone A m eri
can d irect investm ent in  Europe am ounted  to  $ 1 ,3 5 2  m illion , and 
ind irect investm en t to  $ 3 ,0 3 0  m illion . A ltogether, A m erican funds 
to ta lin g  m ore than  $ 10 b illion  were being  sent abroad -  th is a t a 
tim e  w hen the  na tio n ’s national incom e was about $80  b illion . 
G iven the  size o f the economy, the A m ericans could easily afford to 
engage in such investm ent ac tiv ities.4

W hether, for th e  recip ients o f such funds, the continuous inflow 
o f A m erican capital in  large am ounts was a desirable developm ent 
was seriously debated , b u t they really had little  alternative, given 
the  shortage o f capital in w ar-devastated Europe and the  fact th a t as 
la te as 1929 the U n ited  States accounted for nearly 50 percent o f the 
w orld ’s incom e. Clearly, as the countries o f Europe as well as else
w here sough t to  recover and develop econom ically, it  was m uch 
easier to  tu rn  to  the  one source o f capital rather than  to  generate 
funds internally.

In  som e such fashion, a rela tionsh ip  o f financial interdependence 
was developing betw een the  U n ited  States and Europe -  and indeed 
the  rest o f the  w orld as w ell. Europe was particu larly  im p o rtan t as 
the  inflow  of A m erican funds enabled G erm any to  pay reparations to  
B rita in , France, and Italy, and th e  latter, in  tu rn , paid back portions 
o f th e ir  w artim e deb ts to  the  U n ited  States. T h e  m echanism  d e
pended  on the  con tinued  flow o f  A m erican capital and on the  under
s tand ing  am ong these countries o f the  essential in terdependence. It 
was no t su rp rising  th a t in  1929 a new  arrangem ent was w orked ou t

4 Charles P. K indleberger, The World in Depression (Berkeley, 1973), 56 , 71.
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for G erm an  reparations. K now n as the  Young P lan , after the  A m eri
can banker, O w en Y oung, w ho helped arrange it ,  th e  p lan  reduced 
the  reparations to  abou t $9 b illio n , to  be paid in  fifty-nine years 
w ith  an  in te rest rate  o f 5 .5  percen t. C om bined w ith  the various d eb t 
se ttlem en ts  th e  U n ited  States and th e  w artim e allies had by then  
n eg o tia ted , the  1929 arrangem ent ep itom ized  the sp irit o f coopera
tio n  and th e  pivotal role played by the  dollar in  in ternational affairs.

A m erican financial involvem ent in  the  W estern H em isphere was 
also extensive. In  1929, A m erican d irect investm ent in  Canada 
am o u n ted  to  $ 1 ,9 6 0  m illio n , in  C uba and the  W est Indies to  
$ 1 ,0 5 4  m illio n , in  M exico to  $913  m illion , and in  South Am erica 
to  $ 1 ,5 4 8  m illio n . N early  equal am ounts were sen t to  these coun
tries as ind irec t investm ents and governm ental loans. Some o f these 
w ere risky investm ents; in  A rgen tina , for instance, there w ere so 
m any business failures th a t the  C om m erce D epartm en t in  W ashing
ton  cau tioned  bankers against investing  m ore m oney th e re .5 S till, 
these coun tries, too , could no t have undertaken  econom ic develop
m en t program s w ith o u t the  m assive infusion o f A m erican capital.

A lth o u g h  sm aller in scale than  A m erican investm ents in  Europe 
o r th e  W estern  H em isphere , there was also an im pressive outflow  o f 
cap ita l to  Asia and  the  M iddle East. A m erican funds sent to  Japan 
w ere in stru m en ta l in  enab ling  the  country  to  recover from  the  dev
as ta tin g  earthquake  o f  1923, w hich destroyed m uch o f Tokyo and 
caused p roperty  dam age upw ard o f $1 b illion . T he Ford M otor 
C om pany b u ilt  factories and m anufactured  th e  first autom obiles in 
Jap an , and  A m ericans also invested in  Japanese com panies in  chem i
cal, electron ic, and o th e r enterprises th a t were fast industria liz ing  
and  u rban iz ing  the  country. In  C hina, in  the  m ean tim e, A m erican 
investm en t was particu larly  notable in  prov id ing  u tilitie s  and te le
phone system s in  the  larger cities. T he S tandard Vacuum O il C om 
pany engaged  in  the  refinery business in  the  D u tch  East Indies as 
w ell as on the  co n tin en t o f Asia. A ltogether, close to  $1 b illion  was 
being  invested in  th a t p a rt o f  the  w orld on th e  eve o f the  G reat 
D epression.

T h e  1920s were also no tab le because A m erican business in terests,

5 Joseph  T ulch in , Aftermath o f  War (N ew  York, 1971), 174.
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w ith  the  strong  backing o f the  State and the C om m erce D epart
m en ts, energetically  en tered  th e  M iddle Eastern oil fields. T he re
g io n ’s rich petro leum  resources had been m ostly  d iv ided  u p  in to  
B ritish , French, and D u tch  concessions, b u t the  A m ericans, sensing 
an  u rg en t need to  supp lem ent dom estic w ith  im ported  oil (the 
developm ent o f the  au tom obile  m ade th is a clear requirem ent), ener
getically  entered  the  field. S upported  by the  governm ent, they suc
ceeded in  g e ttin g  the  Europeans to  agree to  a redraw ing o f the  oil 
concessions m ap so as to  m ake room  for A m erican com panies. The 
so-called red-line agreem ent o f 1928 defined w here these fpur coun
tries w ould have prim ary righ ts for the  developm ent o f o il fie ld s.6

O u tsid e  these regions, L iberia and the  Soviet U nion  may be m en
tioned  as sign ifican t exam ples o f A m erican econom ic activ ities d u r
ing  th e  1920s. In  the African republic w ith  close historical ties to  
the  U n ited  S tates, the  m ain  ta rge t was rubber p lan ta tions. R ubber 
was needed for au tom obile  tires, b u t its p roduction  and  pricing  
tended  to  be contro lled  by B rita in , w hich possessed rich rubber 
resources w ith in  its Asian em pire, especially M alaya. T he Firestone 
R ubber C om pany k ep t in close touch w ith  the  C om m erce D epart
m en t as it  developed rubber p roduction  facilities in L iberia. In  the 
m ean tim e, the  Soviet U n ion , despite its an tiim peria lis tic  ideology, 
d id  no t hesita te  to  tu rn  to  the  U n ited  States for m uch  needed 
cap ita l. A lthough  the  absence of a d ip lom atic  re la tionsh ip  m eant 
b in d in g  legal contracts could no t be w orked o u t, th is  d id  not p re 
vent A m erican en trepreneurs and Soviet officials from concluding 
several business agreem ents. For instance, the  Sinclair O il Com pany 
obtained  a concession to  develop oil fields on northern  Sakhalin; 
W. Averell H arrim an  invested in  m anganese m ines; and , m ost fa
m ous o f all, H enry  Ford b u ilt trac to r factories. A ltogether, m ore 
than  a hundred  proposals for concessions in the  Soviet U n ion  were 
m ade by A m ericans from  1926 to  1929; in 1928 and 1929, there 
were fifty-four proposals, am oun ting  to  26 .1  percen t o f all foreign 
proposals d u rin g  those years.7

6 D aniel Yergin, The Prize (N ew  York, 1991), 2 0 4 -5 .
7 W illiam  A pplem an W illiam s, American-Russian Relations (N ew  York, 1952),

2 0 8 -2 5 .
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If  A m erica’s foreign investm en t was a m ajor in ternational activity  
o f  th e  1920s, one th a t undoub ted ly  co n trib u ted  to  w orld  econom ic 
recovery and developm ent, trade also played a pivotal role. W orld 
trad e  had suffered an overall decline d u rin g  the European war, and  it 
d id  n o t recover th e  prew ar level til l  th e  second h a lf o f the  1920s. 
T h is  was d u e  to  several factors: the  devastations the w ar b rough t the 
E uropean countries; th e ir  loss o f m illions o f p roductive w orkers (and 
consum ers); th e  chaotic sta te  o f  foreign exchange in  the absence o f a 
g o ld  exchange standard  p rio r to  1925; the  developm ent o f "im port 
su b s titu tin g ” m anufactures in  m any parts  o f the  w orld th a t w ould 
encourage dom estic  p roduction  and discourage foreign im ports. In 
th e  overall p ic tu re  o f  trade stagnancy, however, the  U n ited  States 
was a lm ost always an  exception . I ts  export trade, w hich expanded 
spectacularly  d u rin g  the  war, slowed dow n som ew hat after 1919, 
b u t th e  nation  was s till the  principal exporter in  the  w orld , p rov id 
ing  E urope w ith  m uch  o f the  necessities o f life as well as industria l 
e q u ip m en t and  less tang ib le  item s like H ollyw ood movies.

A lth o u g h  th e  U n ited  States also im ported  from Europe, trade 
balances were always in  th e  form er’s favor. T his reversed the  s itu a
tio n  th a t had existed  before the  tu rn  o f th e  century. W h a t was 
rem arkable abou t the  postw ar years was th e  declin ing  im portance of 
Europe as A m erica’s trad in g  partner. W hereas d u ring  1 9 1 0 -1 4  the 
E uropean countries to g e th er had accounted for 62  percent o f to tal 
A m erican export trade and  4 9  percen t o f im p o rt, after the  w ar the 
average annual rate  fell to  45 percent and 30 percen t, respectively. 
T h is last figure , ind ica ting  th a t less than  one-th ird  o f A m erican 
purchases now  o rig ina ted  in  Europe, had serious im plications for the 
E uropean nations. I f  they were to  resum e and expand th e ir  trade , as 
they  had to  in  order to  reconstruct th e ir  econom ies and pay for 
A m erican loans, and if they could no longer coun t on as close a 
com m ercial rela tionsh ip  w ith  th e  U n ited  States as before the war, 
they  w ould  have to  try  exporting  aggressively to  o ther parts  o f the 
w orld , such as the  M iddle East and Southeast A sia, areas o f the ir 
colonial con tro l, parts  o f  w hich were now governed as League m an 
dates. In  such regions, too , however, A m ericans were keen on  s tep 
p in g  in . T h e  O pen  D oor policy th a t had earlier been enunciated  in 
connection  w ith  the  C hina m arket was now energetically  applied
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elsew here, th e  C om m erce D epartm en t tak ing  the  in itia tive  for 
open ing  u p  w hat it  considered to  be closed doors.

A m erican trade in th e  form erly European enclaves o f the  M iddle 
East, A frica, and Southeast Asia was s till lim ited , b u t th a t in  East 
Asia and the  W estern H em isphere grew  rapidly. A sia’s share in  
A m erican export trade increased from 6  percen t before the  w ar to  
tw ice th a t p roportion  after the  war, and in A m erica’s im ports , from 
15 percen t to  29  percent. Fully one-th ird  o f A m erican exports were 
go ing  to  th e  countries o f the W estern H em isphere a t the end o f the 
1920s. These figures indicate th a t in trade relations, too , th e  U n ited  
States was fast g lobaliz ing  itself. W orld  trade, on the  w hole, in 
creased by only 13 percent between 1913 and 1929, whereas A m eri
can trade m ore than  doub led , and so one may well speculate as to  
w hether global com m erce w ould have expanded further if  the  prew ar 
p attern s o f close U .S .-E uropean  trade links had been preserved. 
W h a t is ind ispu tab le is th a t th e  penetration  o f w orld m arkets by 
A m erican goods as well as capital and technology was prov id ing  a 
basis, the  econom ic foundation , for the  postw ar in te rnational order.

Business Civilization

These econom ic activ ities, moreover, were sustained by an ethos, a 
m en ta lity  th a t played a un ique  role in  the postw ar w orld , in  particu 
lar in  the  U n ited  States. A t a League-sponsored w orld econom ic 
conference held in G eneva in  1927, for instance, the  delegates rec
ognized th a t in te rnational peace now depended on econom ic under
p inn ings . They set up  a com m ittee  o f experts to  inquire in to  the 
com m ercial and financial arrangem ents best su ited  for achieving 
“understand ing  and harm ony’’ am ong nations.8 A lthough  the  U .S . 
governm ent d id  no t partic ipa te  in  these activ ities, A m ericans cer
ta in ly  shared such a perspective. They developed w hat m ay be 
term ed an idea o f business civilization as the  key to  national and 
in ternational affairs. To a nation  weary o f bo th  geopolitics and an 
ideological crusade, the em phasis on  econom ics was m ost welcome. 
P roduction , d is trib u tio n , bank ing , and related business endeavors 
as a m odel o f rational action and an insp ira tion  to  th e  w hole nation  and

8  Q u incy  W rig h t, A Study o f War (Chicago, 1965), 4 1 7 -1 8 .
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indeed th e  en tire  w orld -  such was the  philosophy o f business civiliza
tio n  th a t underlay  A m erican foreign relations d u rin g  the 1920s.

H erb e rt H oover, H enry  Ford, W alter L ippm ann, and Reinhold 
N ieb u h r, represen ting  d ivergen t backgrounds and engaged in  differ
e n t professions, m ay be taken  as exam ples represen ting , each in his 
ow n way, th is  business philosophy. H oover, secretary o f  com m erce 
for e ig h t years before becom ing presiden t in  1929, was a strong  
believer in  p rivate  A m erican in itiatives -  econom ic and hum an
itarian  -  th a t w ould  co n trib u te  to  a stab ler and m ore prosperous 
w orld . W h a t he te rm ed  “A m erican ind iv idualism " relied n o t on 
g overnm ental au th o rity  b u t on the  self-interest and civic sp irit o f 
citizens w ho collectively w ould increase national w ealth and m ake 
use o f  i t  for sim ilar purposes elsew here.9 H enry  Ford preached the 
gospel o f  the  new  age o f m achinery, w hich he believed was p rom ot
ing  th e  cause o f w orld progress. As he w ro te, “R ightness in m echan
ics, righ tness in  m orals are basically the  same th in g . . . . J u s t  as a 
clean factory, clean tools, accurate gauges, and precise m ethods of 
m anufactu re produce a sm ooth-w ork ing , efficient m achine, so clear 
th in k in g , clear liv ing , square dealing  m ake o f an individual or 
dom estic  life a successful one, sm oo th -runn ing  and efficient to  ev
eryone concerned ." Like H oover, Ford believed th a t the  U nited  
S tates had m uch  to  show  o ther countries. Taylorism  -  after Freder
ick Taylor, w ho had d issem inated  ideas abou t efficient system s of 
p roduction  and o f  labor-m anagem ent relations -  sym bolized the 
A m erican way, b u t th is was em inen tly  exportable. As th e  in d u stria l
ist no ted , “foreign lands are feeling the  benefit o f A m erican p ro 
gress, o u r A m erican r ig h t th in k in g . B oth Russia’s and China's 
p roblem s are fundam entally  industria l and w ill be solved by the 
app lica tion  o f  th e  r ig h t m ethods o f th in k in g , practically  ap p lied .” It 
followed th a t “po litica l boundaries and po litical opinions don’t real
ly m ake m uch  difference. I t  is the  econom ic cond ition  w hich really 
forces change and com pels p rogress.’’10

L ippm ann  and N ieb u h r, am ong the  m ost in fluential com m enta

9  H erb ert Hoover, American Individualism  (N ew  York, 1922), 71.
10 H enry  Ford, M y Philosophy o f  Industry (N ew  York, 1929), 35 , 3 7 - 9 ,  45 . O n  

Taylorism , see Frederick W . Taylor, Principles o f  Scientific Management (New 
Y ork, 1911).
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tors on foreign affairs, likew ise argued th a t a country  like the  U n ited  
S tates, extrem ely pow erful econom ically b u t re luc tan t to  em ploy 
m ilita ry  force, was in  the  best position  to  define in ternational order. 
L ippm ann , w ho had been disillusioned by W oodrow  W ilson’s failure 
to  b ring  h is visions o f peace to  fru ition , now  accepted the  business 
o rien ta tion  o f A m erican foreign relations and believed the  na tio n ’s 
econom ic ties to  o ther countries m ig h t prove to  be the  g lue th a t held 
the  w orld together. N iebuhr, a young theologian  w ith  a keen in ter
est in  social issues, was m ore critical o f corporate capita lism , b u t he 
too believed th a t th e  age o f arm am ent expansion and em pire b u ild 
ing had been replaced by a new "econom ic age" in  w hich the  "legates 
o f ou r em pire  are not adm irals o r proconsuls, b u t bankers." If, he 
w ro te, "we do  no t suppo rt our econom ic pow er by extraordinary 
m ilita ry  force, then  [we] shall learn to  live in  a w orld com m unity  
and m ake those ad ju stm en ts to  the  desires and needs o f o thers w hich 
are p rom pted  by prudence and conscience.” 11

A ll these com m ents reflected the w idespread perception  th a t eco
nom ics, as opposed to  trad itional geopolitics, was becom ing the 
d o m in an t force in  national and in ternational affairs, and th a t the 
U n ited  States, as the leading econom ic power, was p laying the  m ost 
in fluential role in  the  postw ar w orld. T he idea th a t econom ic in ter
actions b ro u g h t abou t a m ore peaceful in ternational order was not 
new ; b o th  Presidents W illiam  H ow ard Taft and W oodrow  W ilson 
had espoused th e  same th in g . N ow , however, ideal and reality ap
peared to  be com ing closer th rough  the  d iplom acy o f the  dollar.

W h e th e r  the  “econom ic age” w ould really m ake th e  Versailles 
peace m ore durab le w ould depend  in p art on the  continued  econom 
ic s tren g th  o f the  U n ited  States and in  p art on the  la tte r’s w illin g 
ness to  heed “the  desires and needs o f o thers,"  in  N ie b u h r’s words. 
U n til the  onset o f the D epression in  1929, the  first cond ition  was 
clearly presen t, so the  crucial question  was the  second, w hether 
A m erican econom ic policies served th e  interests o f the w orld com 
m unity . D id  the  U n ited  States pursue policies th a t tended  to  p ro 
m ote the  fu rther interdependence o f the  w orld economy, besides 
co n trib u tin g  to  the na tio n ’s own enrichm ent? D id  it  m ake use o f the

11 Harper's 149 flan. 1932): 90, 92, 95.
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accum ulated  w ealth  on behalf o f a harm onious, orderly in ternational 
com m unity?

H ere  th e  p ic tu re  was m ixed, and th ro u g h o u t the  decade o f the 
1920s there was a tension betw een econom ic in ternationalism  and 
econom ic nationalism . H istorical ju d g m en t has no t been very gener
ous and  tended  to  dep ic t Am erica's econom ic policy then  as having 
been self-centered, parochial, and sho rtsigh ted . As evidence, com 
m en tato rs have noted  the  w ide gap  ex isting  betw een the  nation 's 
professed O pen  D oor policy and its p ro tec tion is t tariff system . O ne 
m ay also add its restric tion is t im m ig ration  policy in th is  connec
tion . B oth these policies m ade the  U n ited  States less open to  foreign 
goods and  people than  it m ig h t have been, g iven its dom ina ting  
position  in  the  w orld  economy.

Pro tection ism  was a R epublican article  o f faith  d u rin g  the 1920s, 
as it had been before the  war. T h e  Fordney-M cCum ber Tariff o f 1922 
revised upw ard th e  W ilson ad m in istra tio n ’s low rates on m ost im 
po rts , b o th  m anufactured  and ag ricu ltu ra l. I t  w ould be d ifficult to  
d e term ine  if  th is sort o f p ro tec tion ism  caused w orld trade to  grow  
rather slowly d u rin g  th e  1920s, b u t it  is possible th a t A m erica’s 
particu larly  large trade surpluses w ith  regard to  Europe were 
achieved because o f  the  policy and  th a t th e  h igh  tariffs m ade the 
nation  a net exporter bo th  o f capital and o f goods.

To take a typical exam ple, in  1928 A m erica’s balance o f trade was 
$880  m illio n  in  its favor, and A m ericans sent som e $ 970  m illion  
abroad as loans and investm ents, as if  to  help o th er countries pay for 
th e ir  trad e  deficits tow ard th e  U n ited  S ta te s .12 T his s itua tion  was 
different from  B rita in ’s before th e  war. Prior to  1914, London had 
been the  financial cap ita l o f the w orld , lending and investing  its 
funds in  th e  U n ited  States and elsewhere. T he recip ient countries o f 
these funds had been able to  m ake paym ents on them  th rough  
bu ild in g  up  trade surpluses vis-a-vis B rita in , w hich practiced  a 
liberal com m ercial policy and tended  to  develop trade deficits w ith  
the  borrow ers. T h is was how  B rita in  functioned as the  econom ic 
hegem on and  co n trib u ted  to  w orld stab ility , a t least in  th e  com m er
cial and  financial realm . A fter the  war, however, the  U n ited  States

12 W alter L ippm ann , Interpretations, 1 9 3 1 -1 9 3 2  (N ew  York, 1932), 46 .
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becam e a different sort o f  hegem on because o f its p ro tec tion is t ta r
iffs. European critics, as well as those A m ericans w ho shared their 
views, argued th a t th is was an un tenable situation , m ak ing  o ther 
countries, especially those in  Europe, so m uch  m ore dependen t on 
the  U n ited  States. T he im age o f Am erica as self-centered and insuffi
ciently  concerned w ith  th e  larger p ic tu re  em erged.

D efenders o f the system , on the ir p a rt, po in ted  o u t th a t there was 
n o th in g  w rong w ith  the  arrangem ent; so long as A m ericans co n tin 
ued to  send funds abroad, o ther countries could balance th e ir  books. 
O f  course, these la tte r  w ould have to  pay in terest and div idends on 
A m erican loans and investm ents; in  1928, such paym ents am ounted  
to  $800  m illion . Was th is  no t im poverishing Am erica's debtors? 
A m ericans w ould coun ter by no ting  th a t they were also spend ing  
m oney abroad as tou rists  (th is cam e to  $660  m illion  in  1928), and 
recent im m ig ran ts from  Europe were rem ittin g  substan tia l portions 
o f  th e ir  savings to  the  m o th er countries ($220  m illion). If  these 
financial arrangem ents could have been m ade to  con tinue , one 
m ig h t well have argued th a t th is  system  was as effective an in s tru 
m en t o f orderly  in te rnational business transactions as the  prew ar 
B ritish-centered  system .

A m erican pro tec tion ism  was also justified by H erb ert H oover and 
o th er leaders in  its ow n te rm s, as necessary bo th  for the  nation  and 
for the  w orld. T hey  argued th a t global econom ic developm ent d e 
pended  on a strong  A m erican economy; and a h ig h -ta riff  policy 
w ould stim u la te  dom estic p roduction , b ring  in additional revenue, 
reinforce the value o f th e  dollar, and enable the  country  to  function  
as the  w orld ’s banker. All th is  should  be a w elcom e developm ent not 
ju st for the  nation  b u t for the  rest of the  w orld . To such an argu
m e n t, critics responded th a t A m erica’s pro tection ism  gave the im 
pression to  the  w orld th a t, despite the  evident lead the U n ited  States 
was tak in g  in estab lish ing  an econom ically m ore in te rdependen t 
w orld  order, the  nation was no t yet fully co m m itted  to  in te rna
tiona lism , a t least no t to  the  ex ten t o f paying a tten tio n  to  the 
“desires and needs’’ o f o ther countries. By no t adop ting  a more 
liberal trade policy, the  U n ited  States, it  was som etim es noted , 
failed to  set an exam ple to  o thers. For they, too , in s titu te d  pro tec
tio n is t tariffs, w ith  rates go ing  m uch beyond th e  levels prevailing
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before th e  war. T h e  resu lt was fierce trade com petition  th a t d id  not 
p rom ote  th e  cause o f  econom ic in ternationalism .

Such critic ism  seems justified a t least insofar as A m erican trade 
w ith  Europe was concerned. I t  m ust, however, be p u t alongside the 
generous d eb t se ttlem en ts w ith  B rita in , France, and Italy, as well as 
the  su p p o rt o f G erm an econom ic re in tegration  th ro u g h  A m erican 
loans and investm ents. It w ould be best to  say th a t, as the  postw ar 
econom ic hegem on , the  U n ited  States acted to  p rom ote  European 
reconstruction  b u t th a t there was a lim it to  its co m m itm en t to  
com m ercial in ternationalism .

T h e  p ic tu re  becom es even m ore com plex w hen we consider the 
non-E uropean  parts  o f  th e  w orld. T hrough  its exporta tion  o f goods, 
cap ita l, and technology, the  U n ited  States played a key role in 
b rin g in g  them  in to  the  global economy. C ountries b eg inn ing  the ir 
m odern ization  effort, such as M exico and C hina, accepted, if  they 
d id  no t uncritica lly  welcom e, th e  A m erican role. T heir powerful 
an tiim p eria lis t rhetoric  tu rn ed  the  nationalistic leaders in  these 
coun tries against th e  infusion o f A m erican funds, b u t by the end o f 
th e  decade m ost o f them  had com e to  recognize th a t they could not 
do  w ith o u t them .

I t  is in te resting  to  observe, in  th is connection , th a t even Joseph 
S talin  cam e g ru d g in g ly  to  adm ire A m erican capitalism . In  a pam 
p h le t he pub lished  in  1924 (Foundations o f Leninism), he repeated the 
standard  L eninist arg u m en t th a t “colonial and dependent coun tries” 
m u st "w age a  s trugg le  for liberation” from  "a w orld system  o f finan
cial enslavem ent and colonial oppression . . .  by a handful o f ‘ad 
vanced co u n tries .’" A t the  same tim e, S talin  w rote, separate nation
al econom ies and national territo ries had been in tegrated  to  create “a 
single chain  called w orld econom y,” o u t o f w hich “tru e  in te rna
tiona lism " m ig h t em erge, an  in ternationalism  o f “national libera
tio n  m ovem ents.” Before the  oppressed peoples o f th e  w orld 
achieved such a goal, however, they should  learn to  com bine "R us
sian revolu tionary  sweep" and “A m erican efficiency." T h is la tter, he 
explained, was “th a t indom itab le force w hich neither know s nor 
recognizes obstacles; w hich w ith  its businesslike perseverance 
brushes aside all obstacles; w hich continues a t a task  once started  
u n til it  is fin ished , even if  it  is a m ino r task; and w ith o u t w hich
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serious constructive w ork is inconceivable.” 13 Such a sta tem en t in  a 
sense accom m odated revolutionary nationalism  w ith  the  A m erican 
business ethos and could , if  needed, have provided justification  to  
leaders in  non-W estern  parts  o f the  w orld for accepting goods, capi
ta l, technology, and m anagem ent skills from  the U n ited  States.

If, th en , A m erican econom ic influence was lin k in g  different parts 
o f the  w orld closer toge ther, thereby creating  a g rea ter sense of 
global in terdependence, there was a contrary  trend  as well: the  new 
im m ig ra tion  policy o f  the  U n ited  States. B oth the  1921 and the 
1924 im m ig ration  laws established a q u o ta  system  on th e  basis o f 
nationality . H enceforth  only those from W estern  and C entral Europe 
w ould be w elcom ed, and even they could no t exceed the  to ta l com 
bined figure o f 150 ,000  annually. Im m ig ran ts  from  Eastern Europe 
w ould  be severely restric ted . Asians were excluded entirely. (The 
q u o ta  system , however, d id  not apply to  C anada or to  Latin  A m eri
ca.) Such leg islation , enacted by a nation th a t was the  richest in the  
w orld , could no t b u t im press o ther countries as narrow -m inded and 
self-centered, an  unfortunate im pression given  A m erica’s active p ro 
m o tion  o f in te rnational econom ic interchanges on m any fronts. For 
the countries o f A sia, A frica, and the  M iddle East, in  particu lar, the 
near-total exclusion o f the ir people from  th e  U n ited  States was in 
sharp  contrast to  th e ir  grow ing  com m ercial ties w ith  the  la tte r, as 
good an exam ple as any o f th e  tension betw een nationalism  and 
in ternationalism  in A m erican foreign affairs.

13 Josef S talin , Foundatiom o f  Leninism  (N ew  York, 1939), 27 , 7 9 , 8 1 , 1 2 2 -4 .
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Peace as an Ideology

Peace as a d o m in an t idea was a  d istinctive  feature o f th e  postw ar 
decade. T h is  is n o t to  say th a t there had been no forceful m ovem ents 
for peace o r effective p resen tations o f ideas o f peace before then . 
Before th e  G reat W ar, th e re  had developed various strands o f pacif
ism , ran g in g  from  trad itiona l C hristian  conceptions to  the  m ore 
recent socialist form ulations. In  the  U n ited  States, scores o f peace 
societies had been established to  organize the  in te rnational com m u
n ity  b e tte r  to  p rom ote  a stab le , in te rdependen t w orld order. A nd 
th en , d u rin g  th e  war, W oodrow  W ilson and  V. I. Lenin had 
em erged  as spokesm en for tw o con trasting  ideas abou t in ternational 
affairs and  p ropounded  th e ir  respective visions o f a w orld w ith 
o u t war.

I t  was afte r 1919, however, th a t the  idea o f peace, o f w hatever 
shade o f  m ean ing , cam e to  hold center stage in discussions about 
in te rna tiona l affairs. W e have already seen how po ten t w ere the 
drives for d isa rm am en t, ou tlaw ry o f war, econom ic stab ilization , 
and  A m erican cap ita l m ovem ents, w hich together created an envi
ronm en t m ore conducive to  peaceful in terconnections am ong na
tions th a n  to  w ar and m ilita ry  preparedness. B u t th e  phenom enon 
had deep cu ltu ra l roots as well and was sustained by in te llectual 
developm ents in  the  1920s. O n e  m ig h t th in k  o f the  ideology of 
peace a t th a t tim e  as a "hegem onic ideology” -  the  term  A ntonio  
G ram sci, th e  Ita lian  M arx ist, began to  use as he penned his 
th o u g h ts  in  p r iso n .1 A ccording to  h im , a society was held together 
th ro u g h  a se t o f  ideas produced , refined, and m an ipu la ted  by its 
elites in  order to  m a in ta in  som e sort o f order and cohesiveness. 
T hese ideas were so pervasive th a t even those opposed to  the elites

1 A n ton io  G ram sci, Letters from Prison (N ew  York, 1989).
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em ployed them  consciously or unconsciously. A n ideology, th e re 
fore, was m ore th an  a p roduct o f a class, an expression o f its in ter
ests; a t the  sam e tim e , it  was far m ore precise than  people’s collective 
ethos vaguely defined. An ideology had specific o rig ins and objec
tives, expressing pow er relationships in  society; it was also com pre
hensive so th a t even those w ith o u t pow er w ould em brace it as a way 
o f o rdering  social, national, or in te rnational events.

Peace was such an ideology in  the  1920s. Its o rig in s, to  be sure, 
w ere diverse, b u t to  th e  ex ten t th a t one can speak o f elites in  the 
m ore advanced countries o f Europe, N o rth  A m erica, o r Asia, it 
w ould seem th a t they established the  idea of peace as the  overarching 
fram ew ork in  te rm s o f w hich national and in ternational affairs were 
to  be discussed. Peace, in  o th e r words, was elevated to  the  position  
o f a priv ileged concept so th a t a w orld ex isting  in  peace was consid
ered to  be the  norm al and norm ative -  o f course, these w ere by no 
m eans identical — sta te  o f affairs, and war an  aberra tion .

Peace as a priv ileged concept had various conno tations, strateg ic 
and econom ic, as has been discussed. I t  served the  needs and in ter
ests o f  countries eager to  devote th e ir  energies to  reconstruction , as 
in E urope, to  industria lization  and developm ent, as in  Japan , or to  
enhanced levels o f prosperity , as in  the  U n ited  States. These coun 
tries’ leaders equated  peace w ith  econom ic w ell-being , po litical s ta 
b ility , and  social cohesiveness. D om estic order, in  o th e r w ords, was 
considered to  be dependen t on a peaceful w orld order, and vice versa 
-  hence the  cardinal im portance o f in ternational organizations and 
ac tiv ities th a t were expected to  solidify in te rnational com m unity .

All th is  is q u ite  clear, b u t how d id  the  masses relate them selves to  
such an ideology? H ow  were they incorporated in to  th e  hegem onic 
ideological system ? O f  course, som e were no t; m ilita n t nationalists 
in  France and G erm any in the im m ediate postw ar years, o r radical 
an tiim peria lis ts  in  C hina, M exico, and elsew here, were exceptions. 
Even they, however, w ould in  tim e  com e under th e  strong  influence 
o f the  peace ideology, a t least to  the  ex ten t th a t they w ould  feel 
them selves to  be on the  defensive, in need o f justify ing th e ir  opposi
tio n  to  th e  idea o f peace as a norm al sta te  o f affairs. By the  tim e  the 
Locarno treaties were signed in Europe, and certain ly  by 1928 when 
the  Soviet U nion  joined th irty -tw o  cap ita list and developing nations
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in  s ig n in g  th e  K ellogg-B riand Pact, i t  m ay be said th a t peace had 
becom e the  m ost d o m in an t g lobal ideology.

I t  is n o t su rp ris in g , in  such a s itu a tio n , th a t stud ies abou t peace — 
or, m ore broadly, abou t in te rnational relations -  becam e a m ajor 
concern o f  nations everywhere. For the  first tim e in  m odern  history, 
peace becam e an object o f serious in te llectual inquiry, and in te rna
tional rela tions a sub ject ta u g h t a t academ ic centers. As Jam es T. 
Shot w ell, th e  C o lum bia  U niversity  h isto rian  and a m ajor figure in 
the  postw ar peace m ovem ent, po in ted  o u t, th e  search for peace was 
a t b o tto m  an in te llectual en terp rise , requ iring  a conscious effort to  
tu rn  from  “th e  narrow er conceptions o f the  past to  a w orldw ide 
view .”2 M any shared h is view, as evidenced by the in itia tio n  o f study 
g roups and  research organizations th ro u g h o u t the  w orld devoted to  
the  exam ination  o f  in te rnational relations. A m ong the  m ost famous
were f/ie R o ya l Inscicuce o f  Incernacional A ffa irs  in  L o n d o n  a n d  th e  
C ouncil on Foreign R elations in  N ew  York, bo th  established in  the 
im m ediate afte rm ath  o f th e  w ar for the  prom otion  o f specialized 
research in  th e  field . T h e  League o f N ations, on its p a rt, took the 

in itia tiv e  to  encourage th e  teach ing  of in ternational affairs a t schools 
and  un iversities in  various parts  o f the  w orld.

N ow here  was th e  sub ject m ore w idely and enthusiastically  taugh t 
th an  in  th e  U n ited  States — a clear ind ication  th a t its official absten
tion  from  the  League o f N ations d id  no t m ean the nation  was not 
p a rt o f  the  in te llectual c lim ate  o f the  tim e. O n  the  contrary, th rough  
th e ir  scholarly and  professional efforts, A m ericans may be said to  
have reta ined  th e  in te llectual leadership o f the  w orldw ide peace 
m ovem ent. A good exam ple o f th is  was the  pro ject undertaken  by 
Q uincy  W rig h t and his colleagues a t the U niversity  o f Chicago for a 
m assive s tudy  o f w ar and peace. A t th a t university  a g raduate  p ro 
g ram  in in te rnational rela tions was launched in  1923, said to  be the  
first o f  its k in d  in  the  U n ited  States (perhaps in  the  w orld as well). 
W rig h t d irec ted  the  p rog ram , w hich b ro u g h t toge ther specialists in 
history, po litical science, anthropology, econom ics, sociology, and 
o th er d iscip lines. In  1926 they launched an am bitious pro jec t, to

2 Shotw cll m em orandum . May 3 1 , 1932, E D 2 5 /2 5 , Board o f  E ducation Archives,
Public Record Office, London.
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exam ine all past wars, inquire  in to  th e ir  im m edia te  causes and 
broader circum stances, and list conditions th a t w ould ensure peace. 
T h e  p ro jec t was so open-ended th a t by the  tim e  it was com pleted , in 
1942, th e  realities o f w orld affairs had changed drastically  from  the 
m ore o p tim istic  days o f th e  m id -1 9 2 0 s. N evertheless, such an  en ter
prise was no t an isolated phenom enon b u t was p art o f a global trend  
tow ard an in te llectual understand ing  o f war and peace.3

T h e  postw ar decade also gave the  trad itiona l te rm  “in ternational 
understand ing" a far m ore in te llectual and educational connotation  
than  in  the  past. I t  was believed th a t chances for w orld peace w ould 
be enhanced if  peoples understood  each o ther b e tte r and if  they 
refrained from  chauvin istic excesses in  the ir school curricula. H ere 
again , th e  U n ited  States was very m uch  p art o f the  g lobal trend . 
D u rin g  the  1920s a steadily  increasing num ber o f colleges and 
universities began offering courses in  the  h istories and languages of 
R ussia, C hina, Japan , and o ther non-W estern  countries. N ew ly  cre
ated  foundations for suppo rt o f scholarly research, such as th e  Social 
Science Research C ouncil and the  A m erican C ouncil o f Learned Soci
eties, pooled th e ir  resources to  encourage th e  in itia tio n  o f “area 
stud ies" a t selected centers o f learning.

C urricu lar revision, in  particu lar the  rew riting  o f  school te x t
books so as to  m in im ize d isto rted  sta tem en ts abou t o ther countries, 
was m ore difficult to  achieve in A m erica because o f the decentralized 
nature o f its educational adm in istra tion . B u t w hile th e  League of 
N ations called upon  such countries as France and G erm any to  revise 
history textbooks to  p rom ote  m u tua l understand ing , in  A m erica 
com parable efforts were m ade to  develop a m ore d ispassionate under
stand ing  o f recent history, in particu lar th e  orig ins o f th e  G reat War. 
M any “revisionist" w ritin g s were pub lished , question ing  the  ac
cepted  views abou t th e  causes o f the w ar (w ith  an  em phasis on 
G erm an  m ilita rism  and w ar g u ilt)  and abou t the  reasons for U .S . 
en try  in to  the  conflict. W riters like H arry  E lm er Barnes attacked  
those w ho had , he asserted , uncritica lly  accepted B ritish  perspec
tives and becom e u n w ittin g  agents o f p ro -B ritish  p ropaganda.4 A l

3 Q uincy  W rig h t, A Study o f War (Chicago, 1965).
4  W arren I. C ohen, The American Revisionists (Chicago, 1967), chap. 3.
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though few w ent th a t far, such revisionism  was in  line w ith  the 
clim ate o f th e  age w hen tex tbook  revision in  the  sp ir it o f in te rna
tionalism  was seen as an im p o rtan t p a th  to  peace.

P eace  T h r o u g h  C u ltu ra l  E x ch a n g e

The p roposition  th a t peace was an  in te llectual engagem ent led to  a 
m ajor co n trib u tio n  o f the  postw ar period: the  idea th a t cu ltu ral and 
in tellectual cooperation am ong nations was an effective way o f pro
m oting peace. W e m ay te rm  th is idea "cu ltu ral in ternationalism " -  
the view th a t cu ltu ra l com m unication , understand ing , and coopera
tion were fundam ental p recond itions o f in te rnational peace and or
der. T he League o f N ations endorsed the  idea a t its very inception  
when its  council declared in  1921, "no association o f  nations can 
hope to  exist w ith o u t th e  sp irit o f  reciprocal in te llectual activ ity  
between its m em b ers .”5

W h a t d id  th e  council m ean by "reciprocal in te llectual activity"? 
First and forem ost, the  te rm  suggested  associative and cooperative 
activities by in te llectuals across national boundaries. Paul Valery, the 
French poet, asserted th a t a league o f nations im plied  “a league of 
hum an in te lle c ts .” A  B ritish  scholar agreed, saying th a t “m en and 
wom en o f know ledge and ideas” in  m any lands had the  respon
sib ility  to  p rom ote  "m u tual understand ing  betw een the  peo
ples . . . independen tly  o f national o r racial boundaries.”6 To im 
p lem ent w hat these m en were advocating , the  League o f N ations 
established a co m m ittee  on in te llectual cooperation to  organize 
scholarly, literary, and  artistic  exchanges am ong the cu ltu ra l and 
in te llectual leaders o f various countries.

T he idea was unquestionab ly  e litis t, b u t we m u st rem em ber tha t 
the w orld had ju st com e th rough  a war in  w hich scholars, a rtists, 
journalists, and  o th er in te llectuals -  supposedly m en and w om en of 
cu ltu re  -  had ded icated  them selves to  th e  war efforts o f th e ir  respec
tive coun tries, g iv ing  h igher p rio rity  to  patrio tism  than  to  in te rna

5 League o f  N atio n s , "M oral D isa rm am ent," Feb. 24 , 1932, E D 2 5 /2 5 , Public 
Record Office, London.

6  H eath  m em orandum , M ay 2 5 , 1929, E D 2 5 /2 5 , Public Record Office, London.
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tionalism . D eeply em barrassed abou t the  experience, m any w riters 
in Europe, joined by several in th e  U n ited  S tates, issued a declara
tio n  o f in te llectual independence, d rafted  by R om ain R olland, the 
French novelist.7 It was a r in g in g  assertion o f in te llectuals who 
recognized, belatedly, th a t th e ir  p rim ary  role should  have been to 
overcom e national differences and to  strive for peace or, if  th is  was 
im possib le, a t least to  m itig a te  th e  effects o f w ar by m ain ta in ing  
in te rnational com m unication  a t the  cu ltu ra l level even w hen their 
nations were tak in g  up  arm s against one another. As the  declaration  
said, “we do  no t know  peoples. W e know  the  People . . . th e  People 
o f all m en , all equally our bro thers"; people d id  no t recognize the 
artificial po litica l boundaries in to  w hich they had been categorized. 
M uch m ore un ited  than  d iv ided  th e m , and therefore it  w ould be -  it 
had been -  w rong for th e ir  in te llectual leaders to  bestir them  w ith  
patrio tic  rhetoric  so th a t they w ould com e to hate the ir counterparts 
elsewhere. N ow  th a t the  tragedy had passed, the  in te llectuals o f all 
nations had a responsib ility  to  teach the masses how not to  be caught 
up  in  chauvin istic frenzy b u t instead to  becom e even m ore aware of 
th e ir  shared destiny  th ro u g h o u t the  w orld.

T h is stress on th e  role o f in te llectuals as shapers o f national and 
in ternational affairs was a com m on them e ru n n in g  th ro u g h  the 
1920s. T h e  in te llectuals enjoyed w hat G ram sci called “social he
gem ony"; in o ther w ords, they m ediated  betw een the  pow er o f the 
sta te  and th e  masses com posing the  society. H e d istingu ished  be
tw een the  sta te  and "civil society," the  la tte r consisting  o f  private 
ind iv iduals and groups no t perm eated  by th e  pow er o f the  state . As 
in term ediaries betw een the  tw o , the  in te llectuals were in a position  
to  narrow  or w iden the  d istance betw een them . A nd in  the  postw ar 
w orld , it  is no t su rp rising  th a t m any w riters believed th a t the  state 
had grow n too pow erful, and th a t in  o rder to  preven t ano ther disas
trous war, th is  trend  m u st be reversed. T he sovereign au th o rity  of 
the  sta te  m u st som ehow  be checked th ro u g h  an assertion o f the 
rig h ts  o f ind ividuals, o r civil society, th ro u g h  w hat G . Je llin e k , a 
d istin g u ish ed  G erm an ju ris t, called the “com m on consciousness of 
the  co m m unity ."8 O nly  th ro u g h  curb ing  sta te  sovereignty could

7 Je an  Francois S in irelli, Intellecluels et passions fran(aises (Paris, 1990), 4 1 - 2 .
8  Joshua Fogcl, N akae Ushikichi in China (C am bridge, M ass., 1988), 3 3 -8 .
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there be in te rna tiona l understand ing  and peace. T h e  in tellectuals 
m u st seize th e  m o m en t to  fu rthe r the  m ovem ent.

Such views on  in te llectual cosm opolitan ism , a rgu ing  for a new 
w orld o rder th ro u g h  cu rb ing  sta te  pow er and  nationalistic excesses, 
d id  no t go  unchallenged . In  France, w here the  debate was partic
u larly  in tense , nationalists insisted  th a t th e  w orld was s till d iv ided 
in to  coun tries, and  th a t th e  prim ary responsibility  o f French in te l
lectuals, a t least, was to  th e  French n a tio n .9 In G erm any, Carl 
S ch m itt, am ong o thers, con tinued  to  argue th a t national power 
rem ained  the  key in a w orld  defined by p o w er.10 O f  course, th a t was 
precisely w hy so m any sough t to  redefine w orld affairs by cu rb ing  
the  au th o rity  o f  th e  state . T h e  debate  betw een trad itional national
ists and  postw ar in te rnationalis ts  was inconclusive, b u t a t least it 
w ould appear th a t by 1929, ten  years after the  conclusion o f  the  war, 
cosm opolitan  ideas had established a firm  foothold and  had to  be 
taken  seriously in  any discussion o f national and in ternational affairs. 
C ontrary  views con tinued  to  be expressed, b u t the relatively sm all 
n u m b er o f  pub lications exalting  the heroism  o f dy ing  for one’s coun
try  -  as, for exam ple, Rene Q u in to n  d id  in  h is book M axim s on War 
(1930), o r A lfred Rosenberg in  his The M yth  o f the Twentieth Century 
(1 9 3 0 ) -  suggests a tone o f defensiveness against the  prevailing  
in te llectual c lim ate  o f th e  tim e.

T h a t c lim ate  was exem plified  by th e  League’s com m ittee  on in te l
lectual cooperation , w hich served th ro u g h o u t the in terw ar period 
as the  headquarters for p rom oting  cu ltu ra l interchanges. A ty p 
ical exam ple o f  th e  co m m ittee’s activ ity  was its sponsorship of 
open exchanges o f  views by som e o f th e  w orld ’s leading in tellectual 
and  a rtis tic  figures. T h e  best-know n instance o f th is  was the 
open  exchange o f  le tte rs  betw een A lbert E instein  and S igm und 
Freud in  1932 on  w ar and  peace. A lthough  th e  exchange took place 
after the  s tab ility  o f in te rnational order had begun to  be threatened  
by th e  D epression, the  ideas the  tw o expressed were typical o f  the 
o p tim ism  and faith  o f th e  1920s. B oth E inste in  and  Freud agreed 
th a t only  th ro u g h  th e  active cooperation o f in te rnationalis t- 
m inded  ind iv iduals and  th ro u g h  th e  cu ltu ra l enterprises they p ro 

9  S in irelli, Intellectuels, 4 3 - 7 .
10 Joseph W . Bendersky, C arl Schmitt (P rinceton , 1983), 8 7 - 9 2 .
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m oted  w ould it  be possible for hum an ity  to  rid  itse lf o f the  scourge 
o f war.

Lesser m inds than  they were sim ilarly  active. In  scores o f  coun
tries lead ing  scholars, a rtis ts , m usicians, and o thers organized the ir 
respective national com m ittees on in te llectual cooperation to  serve 
as liaisons betw een th e  League com m ittee  and the  cu ltu ra l com m u
n ities o f nations. A nd in  Paris an in te rnational in s titu te  for in te llec
tua l cooperation was established and held num erous exh ib its  and 
sym posia. (O u t o f these organizations and  activ ities the  U n ited  
N atio n s E ducational, Scientific, and C u ltu ra l O rgan ization  was to  
be created in  1945 .) T here existed, m oreover, a large num ber of 
in te rnational associations, the  b u lk  o f w hich were organized in 
th e  im m edia te  a fte rm ath  o f the war, th a t cem ented ties am ong the 
w orld ’s cu ltu ra l figures: the  In ternational Office o f M useum s, the 
In ternational Congress on Popular A rts , the  In ternational Society 
o f C ontem porary  M usic, to  cite b u t a few exam ples. T h e  ph ilos
ophy beh ind  all such bodies was the  idea th a t “in ternationaliz ing" 
(a word th a t had been in the E nglish  language since the  late n ine
teen th  century  b u t acquired its m odern  m ean ing  in  the  1920s) 
cu ltu ra l affairs th rough  collaborative endeavors was the  surest 
way for achieving in ternational understand ing  and hence a durable 
peace.

A m ericans were very m uch  p art o f th is cu ltu ra l in ternationalism . 
R aym ond Fosdick o f the  Rockefeller Foundation represented the 
U n ited  States on the  League’s com m ittee  on in te llectual coopera
tio n , and even after the  Senate’s rejection o f the T reaty o f Versailles, 
A m ericans regularly  a ttended  the co m m ittee’s m eetings. T hey  also 
established a national com m ittee  on in te llectual cooperation , of 
w hich Jam es Shotw ell long served as chairm an. Besides p artic ip a t
ing  in  various in te rnational organizations, A m ericans organized 
som e 350 associations devoted to  fu rthe ring  scholarly com m unica
tio n  and in ternational d ialogue. Typical was the  In s titu te  o f Pacific 
R elations, established in itia lly  in  H ono lu lu  b u t then  m oved to  N ew  
York. I t  was an association o f A m ericans, Canadians, Europeans, 
and Asians in terested  in  Pacific issues, designed to  facilita te the ir 
d ia logue in  a nonpartisan  se tting . T he IP R  drew  the  partic ipa tion  of 
d istingu ished  scholars, journalists, and businessm en from  the
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U nited States and  elsew here, conducted  research on cu rren t affairs 
affecting the reg ion , and  held b iannual m eetings for th e  exchange of 
opinions. A no ther im p o rta n t organization  established in the  1920s, 
the G uggenheim  F oundation, w hich aw arded g ran ts to  scholars and 
artists, actively solicited  research proposals from  Latin A m erican 
intellectuals.

Perhaps th e  m ajor co n trib u tio n  o f the  U n ited  States to  in tellec
tual cooperation a t th is  tim e  was th ro u g h  s tu d en t exchanges. Before 
the war, a n u m b er o f foreign youths had com e to study  in  A m erican 
schools and colleges. M ost notable had been C hinese stu d en ts  who 
had been b ro u g h t over as “Boxer indem nity  studen ts" (w ith  funds 
the U n ited  States had rem itted  C hina from  the  Boxer indem nity  
paym ents). B u t i t  was in  the  w ake o f th e  G reat W ar th a t A m erican 
foundations and educational in s titu tio n s  becam e keenly interested  in 
educating  foreign m en and w om en. T h e  In s titu te  of In ternational 
Education actively engaged  in  fund-raising  for b ring ing  foreign s tu 
dents and  p lacing  them  in colleges and  universities. A lthough  m ost 
of the  stu d en ts  cam e from  Asia and , increasingly, from  Latin A m eri
ca, there was also a transa tlan tic  traffic o f exchange studen ts and 
teachers, som e o f  w hom  w ere sponsored by the B ritish  national 
com m ittee  for in terchange.

C u ltu ra l and  in te llectual cooperation , th en , represented an  ear
nest ac tiv ity  by the  w orld 's leaders to  co n trib u te  to  in ternationalism  
and peace, and  A m ericans w ere very m uch  p art o f the  m ovem ent. O f  
course, one m ay w onder to  w hat ex ten t such endeavors actually 
furthered  the  cause o f peace. C ertainly, all the  efforts by scholars, 
w riters, and  o th er m en and  w om en o f  education  could no t prevent 
the  com ing  o f  yet ano ther period o f in te rnational crises. C ultura l 
in te rnationalis ts  o f  the  in te rw ar years w ere undoub ted ly  naive to  
th in k  th a t if  only they could  transcend parochial concerns and chau
vin istic  excesses, in te rna tiona l tensions could som ehow  be sur
m o un ted . In  retrospect, th e ir  idealism  may be said to  have m ade 
them  less sensitive th an  w arranted to  the  continued  existence of 
trad itional loci o f loyalty, especially ethn ic and  national en tities. 
N evertheless, m any o f  th e ir  ideas were to  survive another w orld war 
and to  c o n trib u te  enorm ously to  en rich ing  hum an com m unities in 
the second h a lf  o f  th e  tw en tie th  century.
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T h e  A m e ric a n iz a tio n  o f  th e  W o rld

H ad  efforts a t cu ltu ra l com m unication  and cooperation been lim ited  
to  in te llectuals and artis ts , the ir im pact on w orld affairs m ig h t not 
have been substan tia l. A m ajor characteristic o f th e  1920s was tha t 
cross-national in terchange w ent m uch beyond in tere lite  endeavors 
and  touched the  lives o f com m on people th ro u g h o u t the  w orld. This 
was fundam entally  because o f  th e  pervasive im pact o f A m erican 
popu lar and m aterial cu ltu re.

T he A m ericanization o f the  w orld in term s o f m aterial and p opu 
lar cu ltu re  was no t a new  phenom enon, even in the  1920s. As Em ily 
R osenberg, Jacques Fortes, and others have no ted , already a t the 
tu rn  o f th e  cen tury  foreign observers were rem ark ing  how  pervasive 
the  im pact o f A m erican goods and ways o f life had been th ro u g h o u t 
the  w o rld .11 T h e  A m erican people, w ho were already then  enjoying 
the  h ighest standard  o f liv ing am ong all nations, were the  object of 
envy elsewhere; they seemed to  represent m aterial prosperity , com 
fo rt, and a certain  life-style free from O ld  W orld  com plications. 
Such p roducts o f m odern  technology as electricity , au tom obiles, and 
te lephones, w hich for m ost countries d id  no t arrive in large q u an 
titie s  till after the  G reat W ar, had becom e com m onplace in Am erica 
before the  war. (There w ere, in  the  U n ited  S tates, 18 m illion  lig h t 
bu lbs in  1902, 9 0 2 ,0 0 0  registered autom obiles in 1912, and 10 
m illion  telephones in 1914.)

W h a t was no tab le after 1919 was th a t these developm ents acceler
ated  and th a t A m erican influence now becam e und ispu ted  because of 
the  decline o f European prestige. T he so-called decline o f th e  W est, 
m ade popu lar th rough  the  pub lication  o f O sw ald S pengler’s book of 
th a t ti t le  in 1918, really m ean t the  decline o f Europe. Because o f the 
w ar-related devastations and the partially  successful a ttem p ts  by 
non-Europeans to  catch up  w ith  them  in industria lization  and  trade, 
th e  Europeans felt them selves to  be on the  defensive, no longer the 
unquestioned  cen ter o f civilization or foundation  o f w isdom . In 
deed, it seem ed th a t E urope had lit tle  to  offer the  w orld as it

11 Em ily Rosenberg, Spreading the American Dream (N ew  York, 1982); Jacques 
Fortes, Un fascination reticente (N ancy, 1990).
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sough t to  reconstruct itself. T h e  task  o f defin ing  the  peace -  no t just 
geopo litically  b u t econom ically and cu ltu ra lly  -  w ould have to  be 
en tru sted  to  o thers, above all the  U n ited  States.

A nd A m erica, v irtua lly  unscathed by the  war, was m ore than  ever 
before the  sym bol o f  the new  m aterial and popu lar cu ltu re. In  a 
p a th b reak in g  study  o f a “typical" A m erican com m unity  (actually 
M uncie, Indiana), the  sociologists R obert and H elen  Lynd no ted , in 
th e  m id -1 9 2 0 s , the  grow ing  influence o f “inventions im ported  from 
w ith o u t -  au tom obile , m o tion  p ic tu re , and rad io .” 12 Im ported  
from  "w ith o u t” ( i .e .,  from  o th er parts o f the  nation), these inven
tions w ere lin k in g  sm all tow ns to  th e  ou tside w orld , m ak ing  local 
c itizens conscious o f th e ir  in terre lationsh ips w ith  people elsewhere. 
A lth o u g h  the  Lynds were com m en ting  on the  hom ogenization  of 
A m erican cu ltu re , the  sam e phenom enon could also be observed 
globally.

T h e  au tom ob ile , the  m otion  p ic tu re , and the  radio -  these three 
artifacts th a t were lin k in g  to g e th er A m ericans in  different parts  o f 
the  coun try  — were also serving the  same function  in  the  w ider 
w orld . Because all th ree were overw helm ingly  products o f A m erican 
civ ilization , and because they spread to  all corners o f the  g lobe in  the 
years im m edia te ly  follow ing the  war, we m ay speak of the  cu ltu ral 
A m erican ization  o f the  w orld d u rin g  the  1920s.

J u s t  to  c ite  one exam ple, the  m o tion  p ic tu re , another A m erican 
sociologist, R obert Park, traveled extensively and was deeply im 
pressed w ith  the  cinem a’s im pact on in te rnational affairs. T h e  cine
m a, he w rote, “m ay be regarded as the  sym bol o f  a new  dim ension  of 
our in te rna tiona l and racial relations w hich is neither econom ic nor 
po litica l, b u t cu ltu ra l."  T h e  spread o f the  m otion  p ic tu re  as well as 
th e  rad io  was affecting “m en’s m inds and . . . th e ir in tim ate  per
sonal experiences," and b rin g in g  “the ends o f the  earth  in to  an 
in tim acy  un im ag inab le  a few years a g o .” T he resu lt, Park was con
vinced, was th a t “all the  peoples o f the ea rth” were being  b rough t 
“m easurably w ith in  the  lim its  o f a com m on cu ltu re  and a com m on 
h istorical life .” 13

12 R obert Lynd and H elen Lynd, Middletown (N ew  York, 1929).
13 R obert Park, Race a n d  Culture (B oston, 1940), 149.
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In  retrospect, it  is clear th a t such a view vastly exaggerated the 
effect o f technological innovations in o b lite ra tin g  national differ
ences. T he subsequent decade was to  show th a t even a cu lturally  
A m ericanized w orld  d id  no t necessarily guaran tee in te rnational u n 
d erstand ing  and peace. N evertheless, there is lit tle  d o u b t abou t the 
phenom enon o f A m ericanization  itself. People in even the  rem otest 
corners o f Ind ia  or Brazil saw the  same m ovies as the  A m ericans and 
Europeans. W ell-to -do  Asians as well as Europeans ow ned radios and 
au tom obiles and sensed th a t they were sharing a com m on experience 
w ith  the  A m ericans.

Even those w ho were appalled  a t such a phenom enon u n w ittin g ly  
acknow ledged th e  unm istakab le influence of A m erican cu ltu re  when 
they denounced it as detrim en ta l to  m ain ta in ing  the cu ltu ra l in te g 
rity  o f th e ir  ow n countries. To cite b u t one exam ple, tw o French 
w riters published  a book en titled  The American Cancer in  1930 and 
asserted th a t France was being  colonized by th e  U n ited  States 
th ro u g h  the  ideas o f p roductiv ity  and efficiency. T he “new feudal
ism ,” they argued , o f bankers, com m erce, and industry  w ith  the ir 
em phasis on m echanization  was s tifling  the  tru e  sp ir it o f the  French 
R evolution , em bodied in  the  princip les o f  ind iv iduality  and  hum an 
rig h ts . "T he principal m eans o f the  A m erican conquest whose m en
ace w eighs over Europe and the w hole w orld is no t so m uch  b ru te  
force as the  A m erican sp ir it, its cu lt o f b lind  reason and rational 
construc tion ."  France, the  au thors concluded, was now  under the 
tu te lage o f "Yankee insp ira tion  and d irection" w here th e  people were 
dem oralized and lay a t the  service o f a cosm opolitan p lu tocracy .14

T he very extrem eness o f such language testified  to  the  extensive 
influence o f A m erican com m ercial cu ltu re , in a sense corroborating  
w hat Park was w ritin g  abou t. All these observers were no tic ing  the 
spread o f A m erican cu ltu ra l influence, w hich , com bined w ith  its 
econom ic power, was redefin ing national and in ternational affairs. 
U ltim ate ly , w hat was happening  was the  construc tion  o f an in te rna
tional order, the  postw ar peace, th a t was founded as m uch  on eco
nom ic and cu ltu ra l factors as it  was on m ilita ry  factors. T h is was a 
peace th a t was being  sustained th rough  econom ic and cu ltu ra l in te r

14 R obert A ron and A. D andieu , La cancer amtricaim  (Paris, 1931), 1 4 -1 6 .
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changes, one in  w hich nonm ilita ry  m eans w ere replacing arm s as the 
key to  w orld  affairs. T h e  U n ited  States exem plified th is  new age. 
Ju s t as the  postw ar w orld  was defined , a t one level, th rough  the 
peace trea ties and  naval d isarm am ent, and , a t another, by the  m ove
m ent o f  goods and  capital across national boundaries, so it  was also 
developing a g lobal cu ltu ra l order. A nd because A m erica had always 
(and particu larly  under W ilson) sough t to  g ive in ternational affairs a 
cu ltu ra l d efin itio n , it was no t surprising  th a t the  age o f cu ltu ra l 
in te rnationalism  was also th e  age o f A m ericanization.



8. The Collapse o f International Order

T h e  W o rld  E co n o m y  in  D isa rra y

O ne w ould never know  if  the  collapse o f the  A m erican econom y and , 
as a consequence, o f the  w orld econom ic order in  the  years follow ing 
1929 was m ore or less preordained by the  very struc tu re  o f econom ic 
affairs d u rin g  th e  1920s, o r w hether the  prosperity  and peace o f the 
postw ar decade could som ehow  have been m ain ta ined  if  the  U nited  
States and o ther nations had taken m ore forceful measures to  cope 
w ith  th e  econom ic crisis a t its inception . O ne  th in g  is certain , 
however. T he w orld econom y o f the  1920s had been so in te rtw ined  
w ith  A m erican econom ic resources and perform ance th a t w hether 
the  relative stab ility  and prosperity  o f the postw ar decade could have 
been perpe tuated  h inged  to  a considerable ex ten t on action taken by 
A m erican officials, bankers, and o thers. T heir inaction  or passivity, 
by th e  same token , w ould have profound im plications for w orld 
affairs o f the  1930s.

As o f 1929, the  U n ited  States still accounted for 4 0  percen t o f the 
w orld 's industria l p roduction , 50 percent o f the  w orld go ld  reserve, 
and 16 percent o f in ternational trade. Should som eth ing  happen to  
the  A m erican economy, therefore, it  w ould have a severe im pact on 
o th er countries. A nd , indeed, som eth ing  drastic d id  take place; after 
the  stock m arket crash o f O ctober 1929, p roduction  was cu t by 50 
percen t by 1932, export trade fell by 60  percen t, and unem ploy
m en t rose from  1.5 m illion  to  12 m illion  in  the same period. 
Industria l and ag ricu ltu ra l prices fell, wages for those still em ployed 
declined , personal and business bankruptcies were legion, and the 
c u lt o f p roductiv ity  and efficiency as the prevailing  ethos o f the  first 
postw ar decade was replaced by severe attacks on capitalism .

M uch o f th is , though  not its scale, could have been foreseen. The 
speculative boom  preceding the  crash had been fed by low in terest
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rates, w hich banks adop ted  to  m ake it easier for individuals and 
factories to  borrow  m oney; the  policy a ttracted  A m erican capital 
away from  foreign investm ent m arkets and fueled th e  boom . H ad 
the banks reta ined  h ig h e r in te rest rates, som e o f th is m ig h t no t have 
happened, a lth o u g h  if  the  rates had been noticeably h igher than  the 
returns on investm en ts abroad, th is , too , m ig h t have b rough t A m er
ican capital hom e and created a speculative atm osphere. Even m ore 
serious was the  fact th a t d u rin g  the  1920s, desp ite  the  overall 
grow th o f th e  A m erican economy, the  average purchasing pow er had 
not k ep t pace, and th a t in  som e sectors, especially ag ricu ltu ra l, 
there had been overp roduction , depressing farm  incom e, fo rm ers, 
factory w orkers, and  shopkeepers had tended  to  spend m ore than  
they earned , and w ere thus chronically  in deb t. T h e  1920s had 
ushered in  a period o f  in sta llm en t purchases, w here consum ers bor
rowed m oney in  order to  buy goods. B u t tow ard the  end o f the 
decade, m any o f them  also borrow ed to  speculate in  the  stock m ar
ket. All these com bined  no t only to  create the panic o f 1929 b u t also 
to  b ring  abou t no t ju st a tem porary  read justm en t o f the  stock m ar
ket b u t w holesale bankruptcies and d isequ ilib rium s a t all levels o f 
the economy.

In  the  con tex t o f  A m erican foreign relations, the  D epression 
could no t have com e a t a worse m om ent. As noted in  C hapter 6 , the 
U nited  S tates and the  European countries had just concluded an 
agreem ent th ro u g h  th e ir  bank ing  representatives (the Young Plan) 
for a d eb t and reparations se ttlem en t. T he way seemed to  have been 
opened for fu rth e r s tab iliza tion  o f  European affairs. Now, however, 
even such a fund ing  arrangem ent lost m uch  o f its value because 
A m erican funds, w hich w ere a t the core o f  postw ar in ternational 
econom ic relations, suddenly  becam e unavailable. T he recall o f 
A m erican capital had s ta rted  before th e  stock m arket crash, b u t was 
accelerated by the  panic th a t accom panied th e  crash and d id  not 
sw iftly g o  away. W ith  confidence shaken in  the ir ow n economy, 
A m ericans m ig h t have tu rn ed  to  overseas m arkets for investm en t, 
b u t they now  had m uch  less capital to  play w ith , fo ilin g  stock 
m arket and  com m odity  prices, business bankrup tc ies , and unem 
p loym ent m ean t there was lit tle  excess capital available for foreign 
investm ent. T h is naturally  caused a chain reaction in  o ther coun
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tries; w ith  a drastic  reduction  in  A m erican funds, no t only the ir 
reparations and d eb t paym en t b u t also the ir p roductive activ ities as 
well w ould be jeopardized. These countries, too , w ould  experience 
business failures, the  closing of factories, and unem ploym ent. W ith  
reductions in  o u tp u t and in personal incom e, trade w ould  suffer, and 
the  decline in export trade w ould fu rthe r en ta il reduced production  
and m ore unem ploym ent.

T he postw ar in te rnational system  th a t had been based on  m u lt i
la teral trade , currency convertib ility , and the  free flow o f capital 
from  one country  to  ano ther now becam e unh inged , ^(forld trade 
shrank  from  $ 3 0 .3  b illion  in  1929 to  $ 2 0 .3  b illion  in  1931; G er
m any’s cap ita l im ports  fell from $967  m illion  in  1928 to  only $482 
m illion  in  1929, and fu rthe r to  $ 129  m illion  in 1930. By 1932 the 
U n ited  S tates, the  m ajor provider o f cap ita l no t only to  G erm any 
b u t to  m ost o th er countries, had v irtua lly  stopped  investing  its 
funds overseas. T he dw in d lin g  trade and capital m ovem ent severely 
s trained  the  gold  exchange standard , the m ainstay  o f postw ar m u lti
lateralism . N ations w ere now unw illing  or incapable o f m aking 
th e ir  paym ents in  gold  -  unw illing  because they feared the  d rain ing  
o f go ld  o u t o f the  country  w ould cause fu rthe r loss o f confidence in 
th e  economy, incapable because in  som e countries (A ustria, then  
B rita in) central banks lost th e ir  go ld  ho ld ings because o f panic 
“runs" on go ld . T he resu lt was th a t by 1932 several nations (includ
ing  G erm any and Japan  -  the  la tte r  had readopted the  go ld  standard  
only  in  1930 -  in  add ition  to  A ustria  and B rita in) had abandoned 
th e  go ld  exchange standard ; in ternational transactions w ould no 
longer be conducted  in  term s o f gold-defined fixed rates o f  exchange 
am ong different currencies, b u t w ould be subject to  f lu c tu a tin g  rates 
o f exchange. G overnm ents w ould be under pressure to  inflate the ir 
currencies in  order to  m ake the ir respective com m odities com para
tively cheaper in  the  w orld m arke t. "M anaged cu rrencies," as the  
practice was called, w ould be one way o f  au g m en tin g  exports and 
reducing  im ports . For the  sam e reason, governm ents w ould be 
tem p ted  to  legislate h igher tariff rates so as to  m ain ta in  a favorable 
balance o f trade.

A nother aspect o f  the  collapse o f m ultila tera lism  was the  em er
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gence o f  econom ic reg ionalism , or autarky. A utark ies were blocs or 
associations o f certain  countries th a t w ould be bound  together close
ly th ro u g h  certa in  econom ic arrangem ents, such as m u tu a l reduc
tions o f  tariffs, b u t th a t w ould adopt a m ore exclusive policy tow ard 
the  ou tsiders. O n e  o f  the earliest m anifestations o f th is trend  was the 
abortive estab lishm en t o f a G erm an-A ustrian  custom s un ion  w hich 
w ould  have tied  the  tw o countries econom ically closer together. It 
had to  be g iven  u p  w hen it m et strong  opposition  from  o th er coun
trie s, b u t in  th e  very sam e year representatives from  B rita in  and the 
m em bers o f  th e  C om m onw ealth  m et a t O ttaw a and adopted a prefer
en tia l custom s agreem ent th ro u g h  w hich they w ould im pose lower 
tariff rates on  each o th e r’s goods than  those im posed on im ports  from  
o th e r  c o u n tr ie s .1

These trends -  m anaged currencies, p ro tec tion ism , autarkies -  
signaled  th e  dem ise o f th e  m u ltila te ra l econom ic system  th a t had 
prevailed d u rin g  the  postw ar decade. A lthough , as no ted  earlier, 
th a t system  had no t been free from  econom ic nationalism , the  basic 
rules o f  m u ltila te ra lism , sym bolized by the  gold  exchange standard , 
had been accepted by all. N ow  th a t linchpin  was gone, and so the 
u rg en t ques tion  was w hether the  old system  should  be revived and , 
if  so, how  to  accom plish th e  task. A lternatively, if  it  was im possible, 
o r undesirab le , to  resuscitate m ultila te ra lism , w hat new arrange
m en ts w ere to  take its  place? O r was the w orld abou t to  en te r a 
period o f ram pan t econom ic nationalism  w ith o u t any shared rules o f 
the  g am e, so th a t each coun try  w ould see its ow n in terests w ithou t 
concern for the  g lobal p ic ture? W h a t w ould be the  likely  conse
quences o f  such a developm ent?

I t  was clear th a t responses o f the  U n ited  States to  these questions 
w ould be o f critica l im portance. T he w orld had becom e so accus
tom ed  to  d epend ing  on A m erican financial resources th a t it w ould 
be faced w ith  a th rea t o f to ta l collapse unless the  U n ited  States now 
d id  som eth ing  to  alleviate th e  situa tion . W h a t w ould be W ashing
to n ’s position  regard ing  such issues as G erm an reparations, Eu

1 For a discussion o f  th e  w orld econom ic crisis, see Charles P. K indleberger, The
World in  Depression (Berkeley, 1973).
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ropean deb ts , currency devaluations, h igh  tariffs, and trad in g  blocs? 
W ould  th e  U n ited  States take the  in itia tive  to  restore som e stability  
in  in te rnational m onetary  transactions and trade?

These were the  questions th a t confronted President H erbert 
H oover alm ost as soon as he en tered  the  W h ite  H ouse. H e, his 
secretary o f sta te  (H enry  L. Stim son), and o ther officials spent the 
en tire  four-year te rm  try in g  to  cope w ith  th e  econom ic crisis. Unfor
tunately , lit tle  th a t they d id  w orked, and there was m uch th a t they 
w ished to  carry o u t b u t could no t because o f dom estic and in terna
tional circum stances.

H oover was, as seen earlier, an econom ic in te rnationa lis t, a lbeit at 
th e  sam e tim e  a h igh -ta riff advocate. H e strongly  believed in  the 
role o f th e  U n ited  States in  the  w orld economy. A nd his in itial 
reaction to  the  D epression suggested  he had no t changed his views. 
H e sough t to  persuade the A m erican people no t to  lose confidence in 
the ir economy, asserting  th a t it was fundam entally  in good shape. 
W h en  unem ploym ent nevertheless con tinued  to  grow, he in itia ted  a 
m odest program  o f p u b lic  works. H e also supported  a  h igh-ta riff 
policy. Even before the  W all S treet crash, Congress had discussed 
raising  tariffs, and in Ju n e  1930 a new  schedule o f im port du ties, 
the  Sm oot-H aw ley Tariff, was enacted. It raised rates on  m ost com 
m od ities , especially sugar and textiles. T he tariff had H oover’s sup 
p o r t, as he believed th a t it should  p ro tec t dom estic  p roduction , 
cu rta il im ports , and co n trib u te  to  expanding  ex p o rts .2

In  the  m ean tim e, the  U n ited  States was called upon to  do som e
th in g  abou t the  reparations and d eb t question  and abou t th e  grow 
ing  chaos in in te rnational m onetary  transactions. H ere H oover’s 
response, w hile sensitive to  econom ic interests a t hom e, was de
signed to  restore the  system  of postw ar in te rnational econom ic rela
tions, w hich , he believed, had served the  nation  and the  w orld so 
well. In  Ju n e  1931, he proposed a one-year m orato rium  on all 
in te rgovernm ental deb ts and reparations. T he m orato rium  w ent 
in to  effect in  Ju ly , by w hich tim e  G erm an  banks had been closed, 
followed in  S eptem ber by B rita in ’s decision to  go  off the  gold  stan 

2 O n  H oover’s response to  th e  D epression, see A lbert U . Romasco, Poverty of
Abundance (N ew  York, 1965).
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dard . C learly the  H oover m orato rium  was not sufficient to  m oderate 
the crisis, b u t a t least it  show ed A m erica’s w illingness to  cooperate 
w ith  o th e r  countries to  cope w ith  the  situa tion . U nila teral action 
was eschew ed, and the  governm ents tried  desperately to  save the  
basic s tru c tu re  o f  in te rnational econom ic transactions.

T h e  m ora to rium , in  any event, was a tem porary pallia tive , and 
the  E uropean nations convened a  m eeting  in  Lausanne in  Ju n e  1932 
to  d iscuss th e  reparations and d eb t question . They agreed in  reduc
ing  G erm any’s reparations -  if  th e  U n ited  States likew ise consented 
to  renego tia te  th e  allied deb ts. H oover, however, refused to  take 
p rec ip itous action  and agreed only to  a six -m onth  extension o f the 
m orato rium . W h en  it expired  in D ecem ber 1932, he insisted tha t 
the  form er allies resum e d eb t paym ents, and som e d id : B rita in , 
Italy, F in land , and  o thers, b u t no t France. H oover’s adam ant posi
tio n  was in  p art based on his view th a t the  d eb t paym ents w ould 
help balance the  U .S . b u d g e t and b ring  abou t business recovery, b u t 
it  was also p a rt o f  h is com prehensive strategy, to  deal w ith  the 
reparations and d eb t questions in  a larger fram ew ork o f in ternational 
cooperation  in  su p p o rt o f  m u ltila te ra lism .3

M uch to  h is d isap p o in tm en t, H oover lost the  presiden tia l elec
tio n  o f N ovem ber 1932 (even som e o f the  ou tspoken in te rnational
ists deserted  h im ), so th a t henceforth A m erica’s econom ic policy 
w ould  be shaped by his successor, F ranklin  D . Roosevelt. Hoover, 
however, d id  n o t lose his confidence in  the  m ultina tional approach 
and  sou g h t to  persuade the  incom ing presiden t to  prepare seriously 
for an  in te rnational econom ic conference th a t was being p lanned for 
m id - 1933 in  London w here trade , foreign exchange, reparations, 
d e b t , and o th er questions w ere to  be discussed. Above all, he 
w anted  to  m ake sure th a t the  go ld  exchange standard  w ould be 
restored  as th e  key to  econom ic recovery and restabilization . The 
nations o f  the  w orld , he con tinued  to  argue, w ould have to  agree to  
g ive u p  restric tive trade practices and regional arrangem ents, and to  
readop t som e system  o f fixed rates o f exchange. I t  is to  H oover’s 
c red it th a t,  a lthough  none o f these recom m endations was in itially  
adop ted  by Roosevelt, in tim e  m any o f them  w ould be accepted by

3 M elvin Leffler, The Elusive Quest (Chapel H ill, 1979), 2 3 4 -4 5 .
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th e  U n ited  States as well as o th e r countries, and form  a basis o f a 
new  global econom ic system  th a t w ould be set up  after another 
w orld war.

J a p a n 's  C h a lle n g e  to  W o rld  O rd e r

President H oover had another idea abou t con tro lling  th e  econom ic 
crisis: to  encourage fu rth e r d isarm am ent. As noted in  C hap ter 5 , the 
U n ited  S tates, B rita in , and Japan  had failed to  com e to  te rm s on 
en larg ing  th e  scope o f th e ir  d isarm am ent agreem ent to  cover the  so- 
called auxiliary craft -  l ig h t cruisers, destroyers, and subm arines. 
As soon as he becam e p residen t, H oover was determ ined  to  try 
again , and  the  th ird  naval d isarm am ent conference in ten  years was 
convened in  London in  January  1930. A lthough  in itia lly  unrelated  
to  th e  D epression, H oover becam e convinced o f the  connection, 
believing th a t d isarm am ent w ould enable governm ents to  reduce 
p ub lic  spend ing ; balanced budgets were considered desirable if  na
tions were to  p u t an end  to  econom ic chaos, restore business confi
dence, and preserve the  value o f th e ir  currencies. H oover was also 
b eg inn ing  to  m ake a connection  betw een the se ttlem en t o f the 
reparations and d eb t question  and d isarm am ent; he w ould be w ill
ing to  consider reducing , even canceling, those paym ents only if  the 
am ounts thus saved w ould no t go in to  arm am ent. T h u s, b o th  in  the 
naval d isarm am ent conference o f 1930 and in  the  general d isarm a
m e n t conference th a t th e  League of N ations convened in  G eneva in 
1932, H oover showed an unusual in te rest. They were all p art o f his 
s trategy  for econom ic recovery th rough  in ternational cooperation.

In  th e  1930 naval conference, he could a t least take p ride , for it 
was a successful instance o f cooperation -  a lbeit w ith  unforeseen 
consequences. T he A m erican, B ritish , and Japanese delegations re
solved the ir differences over the  three navies’ respective sizes in 
d ifferent categories o f ships. T he Japanese N avy had insisted  on a 
10:7 ratio  in auxiliary c raft, a rgu ing  th a t the  10:6 ratio  adopted  at 
the  W ashington  Conference w ith  regard to  capital ships had already 
com prom ised national security. T he A m erican and B ritish  represen
ta tives believed th a t to  g ran t Jap an ’s request w ould jeopardize their 
Pacific possessions’ security. Besides, they had not resolved the ir
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differences over cruiser tonnages, w hich had b ro u g h t abou t the  fail
ure o f the  1927 G eneva Conference.

I t  m ay well have been th e  w orld econom ic crisis th a t p rodded the 
th ree governm ents to  w ork  ex tra  hard  to  arrive a t a com prom ise 
se ttlem en t. A ll th ree  governm ents desperately needed to  avoid a 
costly naval arm s race, and they also believed th a t a failure on the 
naval issue, a t a tim e  w hen nations were d riven  by un ila te ra list 
forces, w ould deal a fatal blow  to  the  s tru c tu re  o f in ternational 
relations b u ilt upon  m u tu a l cooperation and consu lta tion . T h e  Lon
don com prom ise was an ingenious arrangem ent: Jap an ’s relative na
val tonnage w ould be equal to  6 .9 7 5  as against Am erica's 10. T his 
average was w orked o u t by app ly ing  a 10:6 ratio  on large cruisers, 
parity  on subm arines, and  a  10:7 ratio  on o th e r categories o f  auxilia
ry craft. In  ad d itio n , it  was agreed th a t th e  W ashington  form ula of 
th e  10:6 ra tio  regard ing  capital ships w ould be m a in ta in ed .4

T h e London com prom ise was a tr iu m p h  o f  com m on sense and 
evidence th a t a t th is  tim e  there was enough determ ina tion  in  the 
th ree p rinc ipa l cap ita lis t countries to  reta in  the  fram ew ork o f  coop
eration. U nfortunately , th is  proved to  be the  last such occasion. 
These th ree powers w ould never again act to g e th er on  naval issues 
or, for th a t m atte r, on any issue for m any years to  com e.

For th is  the  Japanese N avy was m uch to  blam e. A lth o u g h  the 
navy representatives on Jap an ’s delegation  in  London accepted th e  
com prom ise, m ost o f  th e  naval leaders in Tokyo refused to  do  so, 
a ttack ing  th e  new  trea ty  as d e trim en ta l to  national security  and 
honor. T hey seized the  o p p o rtu n ity  to  m o u n t a pub lic ity  cam paign 
to  em barrass the  civ ilian  governm ent, w hich they accused o f having 
violated “th e  r ig h t o f  suprem e com m and” -  the  r ig h t o f the  sover
eign em peror to  decide on strateg ic questions in  consu lta tion  w ith  
the m ilitary. By m aneuvering to  persuade the  em peror to  accept the 
London trea ty  desp ite  naval objections, the opponents argued , the 
governm ent had in  effect vio lated  national sovereignty. P ublic  o p in 
ion becam e incensed, and  a r ig h t-w in g  you th  physically assaulted 
the p rim e m in iste r, leading to  the  la tte r’s death . Japan 's civilian

4 O n  th e  London naval conference, see Jam es В. Сточ/Хеу, Japan's Quest fo r  Autonomy
(Princeton , 1966).
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governm ent, w hich had been identified w ith  th e  d ip lom acy o f  in ter
national cooperation , was deeply shaken.

As if  th is were no t enough , an even graver crisis confronted  the 
Japanese governm en t as well as the  in ternational com m un ity  in 
1931. O n  Septem ber 18, the  Japanese m ilita ry  force in  M anchuria, 
th e  K w antung  Arm y, blew  u p  a few feet o f  rail on the  S outh  M an
churia  Railw ay near M ukden  (Feng-t’ien) S ta tion , seized the  m o
m e n t to  create confusion in  th e  city, and fough t skirm ishes w ith  the 
Chinese con tingen ts g u ard ing  the  governm ent offices. (Japanese 
forces had been sta tioned  in  M ukden  since 1905 w hen, as a resu lt o f 
Japan 's victory over R ussia, it took over the  rig h ts  the  la tte r had 
enjoyed in  sou thern  M anchuria since the  late 1890s.) T hus began 
th e  M ukden  inc iden t, w hich qu ick ly  developed in to  a M anchurian  
crisis. T h e  crisis en tailed  Chinese-Japanese clashes th ro u g h o u t M an
churia  and ended in an  alm ost com plete Japanese victory, as the 
C hinese forces in the  region were too w eak to  p u t up  resistance 
w ith o u t suppo rt from  those under the  N an k in g  reg im e’s contro l, 
b u t th e  la tte r  decided early on not to  becom e m ilita rily  involved in 
the  areas no rth  o f the  G reat W a ll.5

In the  m idd le  o f the  in te rnational econom ic crisis, there was little  
the  U n ited  States and o th er nations could do  to  influence events in 
faraway M anchuria. P u t ano ther way, the  Japanese A rm y's tim in g  
was w ell calculated to  take advantage o f the  situa tion . T he naval 
opposition  to  the  London treaty  had already w eakened the  civilian 
governm ent, and the  arm y had decided to  vie w ith  the  navy for 
g rea ter pow er and to  add ano ther blow  to the  party  po liticians, 
bureaucrats, businessm en, and in te llectuals w ho had stood for a 
liberal po litical order a t hom e and in ternational cooperation abroad. 
I t  is no accident th a t, w hile p lann ing  for m ilita ry  action in  M an
churia , som e arm y and navy personnel were involved in a schem e -  
w hich proved abortive -  to  overthrow  the  governm ent and  to  es tab 
lish a m ilita ry  d ic tatorsh ip . From the  conspirators’ p o in t o f view, 
1931 was as good a year as w ould ever presen t itse lf for such action. 
In ternational cooperation, though  achieved a t th e  London Confer

5 T he best s tudy  o f  the M anchurian incident in English  is Sadako O gata , Defiance
in Manchuria (Berkeley, 1964).
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ence in  1930, had n o t been easy to  m ain ta in  as the  econom ic crisis 
w orsened, and  th e  w orld 's cap ita ls were desperately try in g  to  cope 
w ith  th e  bank ing  crises in  G erm any and A ustria. (The B ank of 
E ng land , it  is to  be no ted , w en t off th e  go ld  standard  on Septem ber 
2 1 .)  T h e  Japanese activ ists correctly judged th a t o ther powers w ould 
be l i t t le  inclined to  becom e involved in  the  M anchurian  conflict so 
long as they  presented  th e ir  action  as a case o f self-defense against 
C hinese a ttacks on th e  treaty  righ ts.

T h e  C hinese, on th e ir  p a rt, desperately tu rned  to  the  League of 
N atio n s and  to  the  U n ited  States for help. From th e ir  p o in t o f view, 
here was a b la tan t v io lation  o f the  postw ar princip les o f peace and 
order, and  therefore a tes t case for collective security. A nd they, too, 
were successful, to  a p o in t. T h e  League o f N ations, to  w hich C hina 
appealed im m ediate ly  after the  Japanese a ttack  on M ukden , could 
no t ignore such pleas. In  G eneva a council m eeting  was quickly  
convened and  u rged  the  tw o com batan ts to  cease f ig h tin g . B u t 
before th e  League w en t farther, it tu rned  to  the  U n ited  States for 
assistance.6

A nd so the  U n ited  S tates, too , found itse lf  being  com pelled to  
take a stand . Should  it  su p p o rt the  League and therefore C hina in 
th e  nam e o f  collective security? W h a t w ould such suppo rt entail? 
W ould  th e  A m erican people stand  for such a policy? O r, should  the 
U n ited  States rem ain  aloof; if  so, how should it explain its position , 
w hich w ould surely be in te rp re ted  as an abandonm ent o f in te rna
tional cooperation? W h a t should  A m erica’s a ttitu d e  tow ard Japan 
be? W h a t w ould be th e  consequences o f Japan ’s successful conquest 
o f M anchuria  for A m erican security  and interests? These were seri
ous questions, and the  U n ited  States governm ent d id  its best to  
respond to  th em . U nfortunately , b o th  because the  in ternational 
co m m u n ity  was in  disarray due to  the econom ic crisis, and  because 
the  Japanese A rm y was in te n t on ho ld ing  on to  the  fru its o f con
q u est, no m a tte r  a t w hat cost, A m erican action  m ade little  im m ed i
ate difference.

T h e  in itia l reaction o f Secretary o f S tate S tim son, w hich was

6  O n  C hina's response to Japanese aggression, see Parks Coble, Facing Japan  (Cam 

bridge , M ass., 1991).
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shared by m ost officials in W ash ing ton , was th a t th e  un ila tera l acts 
by th e  K w an tung  A rm y w ould be checked by Tokyo's civilian lead
ers. T hey had been q u ite  cooperative d u rin g  the  1920s, and S tim son 
could n o t believe th a t they  w ould w ant to  sanction  any action  tha t 
w ould underm ine the  fram ew ork o f the  W ashington  Conference 
treaties. B u t the  A m ericans overestim ated the  Japanese govern
m e n t’s ab ility  and w illingness to  rein in the  m ilitary. For the  civilian 
leaders in Tokyo had been badly shaken by th e  London naval treaty  
episode. W ith  p u b lic  op in ion  expressing deep satisfaction w ith  the 
m ilita ry  action  to  "punish  C h ina ,"  and w ith  the opposition  parties 
a ttack in g  the  cabinet for its w eak-kneed diplom acy, there was little  
inc lina tion  to  heed S tim son’s w ishes. Japan  even sough t to  p revent 
the  League o f N ations from  m eeting  to  discuss the  M ukden  inci
d en t, p referring  to  se ttle  the  affair b ilaterally  w ith  C hina. W h en  the 
League nevertheless m et and called on the tw o nations to  agree to  an 
im m edia te  cease-fire, the  K w antung  A rm y responded by ex tending  
the hostilities to  the  C hinchow  area, th a t is, along the  sou thern  
border o f M anchuria. Japan , as well as C hina, d id  agree to  the 
es tab lishm ent o f a League com m ission o f inquiry  in  D ecem ber, each 
believing th a t its find ings w ould be favorable to  its ow n side.

A n A m erican, G eneral Frank R . McCoy, was appo in ted  to  serve 
on th e  com m ission, w hich was headed by Lord L ytton . T h is  showed 
a deep U .S . involvem ent in the in ternational efforts to  contain  the 
crisis. S tim son had earlier sent an A m erican consul a t G eneva, P ren
tiss B. G ilb e rt, to  partic ipa te  in  League discussions on the  M an
churian  crisis, ind icating  a rare w illingness to  w ork closely w ith  the 
w orld organization . A nd w hen, in early January  1932, the  Japanese 
A rm y com pleted  the  conquest o f sou thern  M anchuria, Secretary 
S tim son issued a sta tem en t declaring  th a t the  U n ited  States w ould 
no t recognize any agreem ent C hina and Japan  m ig h t en ter in to  th a t 
violated the  princip les o f C h ina’s te rrito ria l and adm in istra tive  in 
teg rity  or o f the  O pen  Door. These instances indicate th a t the  H oo
ver adm in is tra tio n  was desperately try ing  to  preserve the  struc tu re  of 
in te rnational affairs th a t had been established after the  war. I f  it took 
jo in ing  the League’s efforts, A m erica w ould do so. Im plem ented  a t a 
tim e  w hen President H oover was ac ting  in  sim ilar fashion regarding 
w orld financial issues, A m erican policy du ring  the M anchurian  cri
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sis gave strong  evidence o f a d e term ina tion  to  retain  a fram ew ork of 
in te rna tiona l cooperation .7

T h e  sam e th in g  could be said o f A m erica’s role in  a 59-nation  
general d isa rm am en t conference, convened under League auspices in 
G eneva in  February 1932. H ere again , the  U n ited  States was ready 
to  be associated w ith  a League und ertak in g , and President H oover at 
one p o in t even suggested  th a t all nations m ig h t cu t one-th ird  of 
th e ir  respective arm am ents. A lth o u g h  n o th in g  cam e o f the  sugges
tio n , B rita in , France, and  o ther countries tu rned  to  the  U n ited  
States for su p p o rt in  any d isarm am ent program ; they w ould agree to  
reduce arm s provided th e  U n ited  States prom ised to  com e to the ir 
assistance if  they  should  be a ttacked  (presum ably by a rearm ed 
G erm any). A m erica could no t give such a p ledge, b u t a t least it 
w ould be w illing  to  be consu lted . As seen earlier, A m erican policy
m akers sou g h t to  com bine th e  issues o f  arm s reduction  and o f repa
rations and  deb ts in  an overall fram ew ork o f restoring  w orld order.

T h a t, however, was as far as the  U n ited  States w ould go. W hen  
Japan  defied th e  L ytton  C om m ission’s report b lam ing  it for the 
M anchurian  crisis and  u rg in g  the tw o Asian countries to  re tu rn  to 
the  sta tu s quo  o f S eptem ber 1931, the U n ited  States d id  lit tle  to  
p revent Jap an ’s w ithdraw al from  the  League, even th ough  th is  was a 
serious blow  to  the  w orld organization. Likewise, the  H oover ad 
m in is tra tio n  was helpless w hen G erm an  voters in  1932 gave massive 
su p p o rt to  bo th  the  N ational Socialists and the  C om m unists , tw o 
opponen ts o f the  postw ar order. T hus by the tim e H oover left the 
W h ite  H ouse in  M arch 1933, th e  in ternational system , desp ite  all 
his and his colleagues’ efforts and good in ten tions, had been seri
ously und erm in ed . W h e th e r  it was s till w orth  preserving w ould be 
the  key question  bequeathed  to  the  next adm in istra tion .

L ib e ra lism  U n d e r  A tta c k

T he econom ic and d ip lom atic  crises o f th e  H oover years also w it
nessed a severe challenge to  the  ideological foundations o f A m erican 
foreign policy and  o f the  postw ar in ternational order. As seen in  the

7 Sec G ary  O strow er, Collective Insecurity (Lew isburg, Pa., 1979).
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preceding chapter, bo th  had been based on a new  conception of 
peace, m ore specifically a view  o f w orld affairs th a t gave prim acy to 
econom ic and cu ltu ra l in terre lations over arm s and m ilita ry  s tra te 
gies.

C apita lism  and  dem ocracy a t hom e, and econom ic in te rdepen 
dence and cu ltu ra l exchange abroad, had been visualized as the  keys 
to  in te rnational order and stability . N ow, however, these assum p
tions cam e under attack  as th e  seem ingly  unending  econom ic crisis 
gave rise to  serious question ing  about cap ita lism  and liberalism . 
A lready by 1932 an increasing num ber o f com m entators w ere ta lk 
ing  of the  dem ise o f these system s and the ir replacem ent by radical 
alternatives from  the  rig h t and the  left. T he A m erican way o f life, 
w hich only a few years earlier had seem ed destined  to  transform  the 
w hole w orld , now began to  look b an k ru p t. Far from  being  able to 
influence o th er countries in the ir own im age, A m ericans began to 
w onder if  foreign nations m ig h t no t have a b e tte r so lu tion  to  cope 
w ith  the  econom ic crisis. As they w atched th e  Soviet U nion  suc
cessfully com pleting  its first five-year p lan (1 9 2 8 -3 2 )  or th e  increas
ing  influence o f N azis and C om m unists in  G erm any, A m ericans 
w ondered if  socialism , collectivism , and even a d ic ta to rsh ip  m ig h t 
n o t w ork b e tte r than  an essentially laissez-faire system  o f cap ita list 
ac tiv ities. Politically, too , A m erican politics appeared incapable of 
addressing the  crisis, and m any saw lit tle  difference betw een the  tw o 
m ajor parties. Some began to  call for an  alternative party, one th a t 
was less geared to  business in te rests .8

It is no t surprising  th a t in  th is grow ing  critique  o f th e  liberal 
cap ita list system , m any observers explicitly  rejected the  k ind  of 
in te rnationalism  th a t had prevailed d u rin g  th e  1920s, seeing it  as a 
reflection o f the capitalism  th a t failed. It was argued th a t the  in te r
national order th a t m atched th e  dom estic order o f free enterprise, 
speculation , and acquisitive instincts had only enriched the  already 
rich b u t had no t b ro u g h t visible benefits to  the  country  as a whole. 
W all S treet bankers, speculators, and investors had been no tab le for 
th e ir  eagerness to  p rom ote  econom ic in te rnationalism . N ow  tha t 
they were being  d iscred ited , econom ic in te rnationalism , too , be

8 See Alan Brinkley, Voices o f Protest (N ew  York, 1982).
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cam e suspect. W hereas President H oover sough t desperately to  re
vive i t ,  h is critics w an ted  to  have no th ing  to  do  w ith  it ,  instead 
push ing  for a radical redefin ition  o f A m erican foreign policy, one 
th a t m in im ized  extensive in te rnational econom ic connections in  fa
vor o f  dom estic  econom ic pursu its . T h is was w hat Charles Beard 
m ean t by “th e  open door a t hom e” in  a book o f th a t ti t le  published 
in  1934 .9 T h e  idea was to  seek to  b ring  abou t recovery th rough  
focusing a tten tio n  on the  hom e fron t, no t by b ring ing  back m u lti
la teralism . In  o rder to  p reven t th e  econom ic crisis from  grow ing  
worse, it  seem ed im perative to  reduce foreign com m itm en ts and ties 
as m uch  as possible.

W h a t ab o u t cu ltu ra l in ternationalism ? W as it also a v ic tim  of the 
D epression? I t  m ost certain ly  was, in  the  sense th a t th e  reaction 
against econom ic in te rnationalism  contained w ith in  it  the  rejection 
o f the  p rincip les and  values th a t had envisaged the em ergence o f a 
w orld co m m u n ity  o f  in terdependence and m u tua l cooperation. In  an 
atm osphere w here dom estic , national interests took  precedence over 
concerns for th e  larger com m unity , the  k ind  o f  in ternational con
sciousness th a t had been a notable feature o f the  1920s was bound  to 
suffer. T h u s  the  in te llectual leadership  in  A m erica passed from  the 
Frederick Taylors and H enry  Fords, those w ho spoke the  language of 
universally  valid  p rincip les, to  the  Charles Beards and o thers em pha
sizing dom estic  needs, even to  m en like Charles E. C ough lin , the 
D e tro it p riest w ho began b itte rly  a ttack ing  financiers, in te llectuals, 
and o th e r  in ternationally  o rien ted  people for having m isled  the  
country. Even W alter L ippm ann , w ho had exem plified one strand  of 
postw ar in te rnationalism , now accused the  A m erican po litical lead
ers o f having p rom oted  "the  ideal o f acquisitiveness” to  the  d e tr i
m e n t o f  “those th in g s w hich m ake a people self-respecting , serene, 
and co n fid e n t.” 10 In  the  contex t o f the  econom ic crisis, th is was the 
language o f  national, no t in te rnationa l, salvation. I t  was no accident 
th a t L ippm ann joined m any o ther ed ito rial w riters in  opposing 
A m erican in te rven tion  to  help  C hina defend itse lf in  M anchuria. 
T here  w ere m ore pressing needs a t hom e.

9  C harles A. Beard, The Open Door a t  Home (N ew  York, 1934).
10 W alter L ippm ann , Interpretations, 1 9 3 1 -1 9 3 2  (N ew  York, 1932), 2 8 - 9 .
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O n the  o ther hand , in ternationalism  d id  no t just disappear. Be
cause o f  the  very resurgence o f nationalism  and often narrow -m inded 
chauvinism  in m any parts o f the  g lobe, there were heroic, a lbeit 
u ltim ate ly  fru stra tin g , efforts by com m itted  cu ltu ra l in te rna tiona l
ists to  keep the  fire ablaze. I f  any th in g , the  Paris-based In ternational 
In s titu te  o f C u ltu ra l C ooperation becam e even m ore active in  the 
early 1930s th an  earlier, and G erm any and Japan con tinued  to  send 
delegates to  the  League's periodic gatherings to  fu rthe r cu ltu ral 
interchanges. Perhaps m ost notably, the  League’s co m m ittee  o f sci
en tific  advisers succeeded in  having "m oral d isa rm am en t” "included 
in th e  agenda o f  the  G eneva d isarm am ent conference. T he idea was 
th a t no technical lim ita tio n  on th e  size o f arm ed forces w ould ensure 
peace unless it  were backed u p  by a hab it o f  m ind  th a t was broad
m inded  and cosm opolitan.

In  the  U n ite d  S tates, too, organizations like th e  Foreign Policy 
Association and th e  C ouncil on Foreign R elations never le t u p  the ir 
ac tiv ities d u rin g  the  D epression. A lthough  handicapped by th e  fact 
th a t corporate and individual donations sign ifican tly  d im in ished , 
these associations con tinued  to  recru it new  m em bers and sough t to  
com bat the  rising  tide  o f  an tiin te rna tiona lism . Some o f the  m ost 
im p o rtan t m eetings o f the  In s titu te  o f Pacific R elations took place 
d u rin g  1 9 2 9 -3 2 , w here C hinese and Japanese in te llectuals joined 
th e ir  colleagues from  Am erica and Europe and tried  earnestly  to  
resolve th e  M anchurian  d ispu te . T he fact th a t all these efforts proved 
unavailing  does no t detrac t from  th e ir  historical significance, for the 
idea o f in te llectual com m unication  and cooperation w ould be kept 
alive d u rin g  the dark  years o f the  1930s and reem erge as one o f the 
po te n t princip les for construc ting  another postw ar w orld order.



9. Totalitarianism  a n d  the 
Surviva l o f  Democracy

Totalitarianism and War

T h e s ta te m en t by W alter L ippm ann quoted  earlier suggests th a t 
even in  th e  U n ited  States in fluen tial com m entators were recognizing 
th e  need for a fundam ental reo rien ta tion , even restru c tu rin g , o f 
p o litics and society if  the  severe econom ic crisis were to  be over
com e. L ippm ann was so m uch concerned w ith  the crisis th a t a t one 
p o in t he w en t so far as to  a d m it th a t only a d ic ta to rsh ip  m ig h t save 
the  n a t io n .1 T h a t even som eone as co m m itted  to  dem ocracy and 
liberalism  as L ippm ann had been should  feel th is  way reveals the 
profound  despair felt in A m erica abou t the  ab ility  o f the  existing 
in s titu tio n s  to  cope w ith  the  crisis.

I f  som e A m ericans responded in  such fashion, it  is no t surprising  
th a t in  o th e r coun tries, less rooted in  democracy, forces w ould devel
op  th a t w ould transform  th e ir  po litical system s in to  d ictatorsh ips.

T h e  rise o f  m odern  to ta litarian ism  should  n o t, it  is tru e , all be 
a t tr ib u te d  to  th e  D epression. B oth th e  to ta liarianism  o f the  rig h t 
(fascism) and  o f the  left (com m unism ) had existed before 1929. Even 
i f  we confine our d iscussion to  the  tw en tie th  century, it  is to  be 
no ted  th a t fascism (w hich may be defined as a d ic ta to rsh ip  o f the 
state) had  developed in  Italy, G erm any, H ungary, and elsewhere in 
th e  w ake o f  the  G reat W ar, w here m ovem ents em erged th a t w ould 
challenge party  p o litics , parliam entary  democracy, and p lu ralistic  
ideologies and  su b s titu te  for them  a centralized system  o f politica l, 
econom ic, and  social contro l under the  state . D iscon ten t w ith  the 
results o f  the  war, postw ar inflation  and  unem ploym ent, dissatisfac
tio n  w ith  the  m ood o f in ternationalism  -  all these played a role. 
O u ts id e  o f Italy, however, th e  m ovem ent had been unable to  seize 
pow er and  estab lish  its dom ination  over national po litics. A fter

1 See R onald S teel, Waller Lippmann and  H is America (B oston, 1980).
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1929, however, fascism increased its appeal because o f the D epres
sion and th e  c lim ate  o f uncertain ty  in national and in ternational 
affairs.

Typically, a fascist m ovem ent w ould gain  pow er bo th  th rough  
parliam entary  politics (elections) and th ro u g h  mass dem onstrations 
and violence, and once in  pow er en ter in to  an alliance w ith  the 
arm ed forces and the  business com m unity  to  stam p  o u t opposition  
and centralize decision m ak ing . T he masses w ould be incorporated 
in to  the new  regim e th ro u g h  cu ltu ra l and educational policies th a t 
a ttacked  liberalism  and “bourgeois decadance,” th rough  public  
works projects th a t created new jobs, th rough  youth  organizations, 
th rough  parades and fireworks -  and th rough  in tim ida tion . D issi
den ts w ould be silenced, im prisoned , expelled, even assassinated. In 
all fascist coun tries, the  key in stitu tio n a l apparatus was th e  state , 
and the  do m in a tin g  ideology was national cu ltu re , the  devotion  to  
and exalta tion  o f one’s cu ltu ral heritage defined, however, narrowly 
in  term s of the sta te  or o f race. P articularism , in o ther w ords, was 
placed above universalism  in politica l, econom ic, and cu ltu ra l af
fairs.2

C om m unism , in  the  m ean tim e, had em erged in  Russia o u t o f the 
B olshevik R evolution o f 1917. It had always insisted on a d ic tato r
sh ip  o f th e  p ro le taria t in  w hich the C om m unist party  w ould w ield 
u ltim ate  pow er as the em bodim en t of p roletarian  in terests. E ventu
ally, the  sta te  was supposed to  "w ither away," and w hen all countries 
reached th a t stage -  th a t is, after they had gone th rough  a pro le
tarian  revolution  — there w ould be no separate state en titie s b u t only 
one w orld . B u t in the  late 1920s, when Joseph S talin  established 
h im self as the  und ispu ted  leader, he reoriented  the  revolutionary 
agenda so th a t the  preservation and expansion o f  the in terests o f the 
Soviet U nion  took prim acy over considerations o f th e  w orldw ide 
so lidarity  o f the  pro letariat. T he C om m unist party  rem ained the  key 
organization , b u t the sta te , whose leaders were all m em bers o f the 
party, developed its ow n system  o f pow er -  above all, police and 
in te lligence agencies -  and established virtually  to ta l contro l over 
ind iv idual citizens. A lthough  th is  tendency had em erged before

2 See F. L. C arsten , The Rise o f Fascism (Berkeley, 1967).
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1929, and  a lth o u g h  the  D epression d id  not affect the  Soviet econ
om y as severely as the  cap ita list ones, it was nevertheless confirm ed 
in  th e  la te  1920s and the  early 1930s when the  Soviet U nion 
launched  its  firs t five-year p lan . H ere the  stress was on self- 
sufficiency and  the  developm ent o f heavy industry. W ith  A m erican 
and E uropean cap ita l d ry ing  up, it  was inevitable th a t funds and 
m anpow er for industria lization  had to  be sough t a t hom e, a process 
th a t confirm ed the  policy o f collectivization -  and the  further 
g ro w th  o f  sta te  power.

A lth o u g h  fascism and com m unism  differed in o rig in , they thus 
shared m any com m on features: the  und ispu ted  pow er o f the  state , 
rejection  o f  dem ocracy and p lu ralism , particu laristic  nationalism . 
T h e  differences betw een the  to ta litarian ism  o f r ig h t and left were 
less sign ifican t than  the  fact th a t they bo th  assaulted dem ocracy and 
liberalism , the  prevailing  orien tations o f postw ar national and in ter
national affairs. A nd in the  early 1930s m ore and m ore countries 
w ere abandon ing , o r a t least w eakening th e ir  com m itm en t to , d em 
ocratic p o litics , liberal econom ics, and free cu ltu ra l expression. In 
E urope, A ustria , R om ania, F in land , and o thers saw the  erosion of 
dem ocratic  governm ent; in  Asia, Japanese political parties becam e 
steadily  w eaker, powerless to  stem  the g row ing  pow er of th e  m ili
tary to  contro l decisions, w hile  in  C hina the N ationalists tu rn ed  to  
G erm any and  Italy  for insp ira tion  even as they fough t against the 
C om m u n ist in su rgen ts; and in  Latin A m erica fascination w ith  to ta l
ita rian ism  was sp read ing , typically  em bodied in  Ju a n  Perdn’s fascist 
m ovem ent in  A rgentina .

O ne key question  a t th a t tim e was w hat im plications such a trend  
tow ard to ta litarian ism  w ould have for in ternational affairs. W ould 
there be a connection  betw een a dom estic  d ic ta to rsh ip  and a foreign 
aggression? W ould  a w orld in w hich dem ocratic politics was under 
a ttack  and  to ta litarian ism  was on the rise be m ore prone to  war? 
W h a t should  be done to  preserve in ternational order and peace? 
C ould  the  nations, deeply involved as they were in try ing  to  solve 
th e ir  econom ic crises, tu rn  the ir a tten tio n  ou tw ard and develop an 
effective foreign policy?

These w ere extrem ely  im portan t questions, and to  pose them  
revealed how  different the w orld env ironm ent had becom e from  the
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1920s. In  th is  chap ter these questions w ill be discussed p rim arily  for 
the years 1933—7, the first four years o f F ranklin  D . Roosevelt’s 
presidency, b u t it  w ill be useful first o f all to  exam ine th e  concep
tions o f  w orld affairs, o f w ar and peace, held by th e  d ictatorsh ips.

W ar, E rnst R ohm , com m ander o f th e  SA (storm  troopers), assert
ed , “is an in te rnal necessity for a people w hich desires to  rem ain on 
th is earth  and to  conquer. For the soldier w ar is the  foundation  of 
y o u th , hope, and  fu lfillm e n t.”3 Such an expression, w hich was re
peated  regularly  in  the  fascist states, was a clear rejection o f the 
p revailing  peace sen tim en ts o f the  1920s. Instead o f looking upon 
peace as a norm al and norm ative sta te  o f affairs, now war cam e to  
sym bolize w hat was good and noble in hum an societies, a t least in 
fascist com m unities. In  such com m unities the  sta te  was to  be the 
em b o d im en t o f  the  w ill to  war, o f th e  self-sacrifice and w illingness 
to  d ie for the  collective good. Peace, on the  o ther hand , suggested  a 
passivity, a m undane existence, do ld rum s th a t gave no m eaning  to  
the  collectiv ities. "In  all o th e r countries," an A m erican observer 
no ted  in  1934, “fu ture wars are regarded , except by sm all g roups 
personally in terested  in  war and war profits, as a possible evil for 
w hich one m u st be fully prepared. In  N ationalist Socialist G erm any, 
w ar is the  national ideal and the  end o f all po litica l and social 
aspirations. . . .  I t  . . .  is the  end o f statecraft itse lf .”4 H e m ig h t 
have added Italy  and Japan  to  the  lis t. For those and o ther countries 
th a t w ere jo in ing  the  ranks o f fascist states, w ar was taken as a 
perpe tual cond ition  o f national and in ternational affairs. T h e  C om 
m u n is t leaders in  the  Soviet U nion  may not have necessarily shared 
such a view o f war, b u t they too perceived the  w orld as an arena for 
s tru g g le  for pow er w here w ar was a constan t possib ility  th rea ten ing  
th e  dom estic  regim e. As A lan M ilw ard has po in ted  o u t, none of 
these countries was a t th is  tim e  m aking plans for a long-draw n-ou t 
w ar.5 B u t a t least the  fascist states o f Europe considered the  use of 
force as a p lausib le national policy not only for specific ends b u t for 
th e  effect it  had on national discip line and glory.

3 See W illiam  Shirer, The N igh tm an Years (N ew  York, 1984).
4 Harper's, 168 (A pril 1934): 517.
5 A lan M ilw ard, War, Economy, a n d  Society (Berkeley, 1979).
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T his was n o t ju st a re tu rn  to  the  H obbesian  conception in  w hich 
sovereign sta tes were in a constan t sta te  o f war or w ar preparedness. 
In the  1930s, th e  to ta lita rian  countries were m aking  a far m ore 
explicit connection  betw een dom estic order and foreign affairs than 
had ever been m ade before the G reat W ar. For th e  fascist nations, 
and for th e  Soviet U nion  under S ta lin ’s d ic ta to rsh ip , war was insep
arable from  th e  very being  o f th e  state; m em ories o f wars connected 
the present to  the  past, and th e  th o u g h t o f w ar to  com e established 
the  leg itim acy  o f the  dom estic  order. T otalitarian ism , th en , was a 
system  o f po litica l contro l th a t gave p rio rity  to  in ternal unity , d isci
p line , and self-sacrifice in  the  nam e o f national pow er and glory. 
Even w hen there was no actual war, war as a sta te  o f m in d  always 
existed; th e  po litica l system  was b u ilt on and further confirm ed it.

Specific instances o f  wars s ta rted  by to ta lita rian  states w ill be 
m en tioned , b u t it is im p o rtan t to  recognize th a t the  rise o f fascism 
had an im m ed ia te , u n se ttlin g  im pact on  in ternational affairs. T he 
question  was w hether th is  tu rn  o f events to ta lly  d isrup ted  th e  in ter
national system . T h e  answer w ould h inge increasingly on  th e  re
sponses o f  the  dem ocracies.

The Democracies and War

H ow  w ere the  dem ocracies go ing  to  cope w ith  the  g row ing  influence 
o f to ta lita rian ism  th ro u g h o u t the  w orld? In  M arch 1933 L ippm ann 
was w ritin g  th a t “the  peoples th a t knew  dem ocracy in  the  n ine
teen th  century, the  peoples th a t have lived under the  heritage o f 
liberalism , have not fallen in to  d isorder and have n o t surrendered to  
d ic ta to rs ."6 H e  had in m in d  th e  dem ocracies o f Scandinavia, S w it
zerland , France, B rita in  and th e  D om inions, and the  U n ited  States. 
T hese appeared to  be th e  only dem ocracies left, and L ippm ann 
confiden tly  asserted th a t they had been “able to  fortify dem ocracy” 
desp ite  th e  spread o f to ta litarian ism  because in  those countries “pop 
ular governm en t was inheren tly  s tro n g ."  H e w ould soon becom e less 
confident o f th is , and w ould indeed a ttack  the  presidency o f Frank
lin  D . Roosevelt as tak in g  the  country  dow n th e  p a th  of

6  W alter L ippm ann , Interpretations, 1 9 3 3 -1 9 3 5  (N ew  York, 1935), 297.
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fascism. A nd in o ther dem ocracies, too , there were forces (such as 
the  U nion  m ovem ent in  B rita in) th a t were grow ing  im p a tien t w ith  
the  slow pace o f dem ocratic governm ent in  the  face o f a severe 
econom ic crisis. Voices w ere everywhere calling  for som e type of 
au tho rita rian  contro l a t least u n til the  crisis passed. They asserted 
th a t trad itiona l dem ocratic po litics, characterized by squabbling 
am ong party  po litic ians beholden to  in terest groups, was no t capa
b le o f dealing  w ith  the  issues o f m assive unem ploym ent, m ortgage 
foreclosures, and w idespread hunger, nor could ordinary  business 
m echanism s be tru sted  to  alleviate the  crisis. W h a t was needed was 
a new system  w here a central regim e w ould act forcefully to  create 
jobs, red is trib u te  incom e, and otherw ise satisfy the  m in im u m  needs 
o f the  people.

D u rin g  the  first ha lf o f the  1930s the dem ocracies were thus 
confronted  w ith  an unprecedented  challenge to  th e ir  legitim acy. 
T hey were being  called upon  to  m eet the  challenge w ith o u t trans
form ing  them selves in to  som eth ing  alien to  the dem ocratic trad i
tio n . T h is was the  task  F ranklin  D . Roosevelt, along w ith  th e  lead
ers o f o th e r dem ocracies, sough t to  perform  as he en tered  the  W h ite  
H ouse in  M arch 1933. H is N ew  Deal p rogram s need no t be d e 
scribed in detail here, as we are m ore concerned w ith  U .S . foreign 
affairs. B u t no discussion o f in te rnational relations in  the  early 1930s 
w ill be adequate w ith o u t som e m en tion  o f the  m om entous experi
m e n t being  undertaken  in  the  U n ited  States, for m any contem po
rary observers agreed th a t if  dem ocratic governm ent disappeared in 
the  w orld ’s b iggest dem ocracy, it  w ould have grave im plications for 
the  o th er dem ocracies, and as a consequence in ternational affairs 
w ould sign ifican tly  a lter the ir character, g iven th e  proclivities o f 
fascist states for war.

T he N ew  Deal revealed an experim ental agenda th a t w en t m uch 
beyond past reform  m easures b u t stopped short o f the  s ta tism  char
acteristic  o f  fascist countries. T he key was the  in itia tio n  of 
governm en t-d irected , -p lanned , and -sponsored program s for creat
ing  jobs, increasing prices and wages so as to  encourage production  
and consum ption , red is trib u tin g  private w ealth , insuring  bank  d e
posits, and  otherw ise guaran teeing  m in im um  social security  for the 
A m erican people. A ll these w ould necessitate the  s tren g th en in g  and 
cen tra liz ing  o f governm ent; and the m ushroom ing  o f federal agen
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cies ad m in iste rin g  diverse program s set in  m otion  one o f the  p rinci
pal features o f recent A m erican history, the  g ro w th  o f the  bureau
cracy. B u t th e  bureaucrats d id  no t eclipse b u t w orked th rough  party  
po litic ians, m ore specifically D em ocratic party  leaders w ho devised 
N ew  Deal p rogram s. M ore im p o rtan t, politicians and bureaucrats 
cooperated  w ith  the  p rivate  sector -  in  particu lar, business people 
(a lthough  m any bankers and industria lis ts  were b itte rly  opposed to  
Roosevelt, a t least in itially), lawyers and  o th e r professionals, and 
labor un ion  leaders w ho were b ro u g h t to g e th er in various consu lta
tive bodies and co n trib u ted  to  econom ic and  social p lann ing . Those 
w ho refused to  cooperate w ould be penalized, a lth o u g h , un like  some 
o th er coun tries, there was no severe repression o f d issidents.

Because such an  arrangem ent fortified national unity, and because 
there was now  a g rea ter degree o f collaboration betw een sta te  and 
society (as represented  by business, labor, and the  professions), 
A m erican po litics d u rin g  th e  N ew  Deal fell som ewhere betw een the 
trad itio n a l liberal s ta te  and  the  fascist state . B ut th e  N ew  Deal 
s truck  m any contem porary  observers as a program  carrying the  na
tio n  farther and  farther away from  liberalism  and m oving  it tow ard 
fascism . B en ito  M ussolin i, for one, congra tu lated  F ranklin  D . Roo
sevelt for em u la tin g  Ita ly ’s fascism in transform ing  A m erican gov
e rn m e n t.7 W alte r L ippm ann , too , cam e to  characterize th e  N ew  
Deal as to ta lita rian . I t  cannot be denied  th a t the  U n ited  States was 
now  becom ing  m ore centralized and bureaucratized , and th a t in tha t 
process trad itio n a l conceptions of dem ocracy, liberalism , and free 
en terp rise  w ere being  sign ifican tly  redefined. W ritin g  in 1934, a 
c o n trib u to r  to  Harper's m agazine no ted , “To a tte m p t a defence of 
dem ocracy these days is a lit tle  like defending  paganism  in 313 or 
th e  d iv ine  r ig h t o f k ings in  1793. I t  is taken  for g ran ted  tha t 
dem ocracy is bad and th a t it  is dy in g . . . . O ne notices a certain  
sham e am ong liberals and  dem ocrats o f  today, as if  they dared  not 
avow th e ir  beliefs. T hey  are like pariahs, satisfied to  be allow ed to  
v eg e ta te ."8 N evertheless, the  sam e au th o r asserted, correctly, th a t so 
long as there rem ained freedom  — the  freedom  o f expression, assem 

7 Jo h n  P. D ig g in s, Mussolini and  Fascism: The View from America (Princeton, 1972),
2 8 0 - 1 .

8  Harper's, 169 (Sept. 1931): 4 1 8 , 426 .
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bly, politics -  the  nation  w ould no t go  the way of G erm any, Italy, or 
the  Soviet U n ion . A nd indeed, in  the  U n ited  States the  g row th  of 
federal p lann ing  and bureaucracy d id  not resu lt in  th e  suppression of 
freedom s. I f  an y th in g , i t  m ig h t even be argued th a t m ore people 
than  ever were now  given  an oppo rtu n ity  to  express them selves; they 
were being  incorporated  in to  the  po litical system , no t th ro u g h  to ta l
itarian  m an ipu la tion  from  above or th ro u g h  massive indoctrination  
to  g lorify  the  sta te  b u t th ro u g h  econom ic and social m easures tha t 
gave the  popu la tion  a stake in  the  N ew  Deal and enabled them  to  be 
active partic ip an ts  in  th e  po litical process.

I t  m ay well be th a t M ussolini was a t least partially  r ig h t in  his 
assertion th a t Roosevelt was em ula ting  h im  in th a t the  U n ited  States 
was developing a co rporatist system  -  an  arrangem ent for the collab
oration  o f  sta te  and society, in  particu lar the  governm en t, business, 
and labor. B u t, as no ted  in a previous chapter, such an  arrangem ent 
had em erged in  the  1920s, if  no t earlier, and has been know n by the 
te rm  “corporatism ." W h e th e r  the  N ew  Deal can be characterized as 
a corporatist arrangem ent may, however, be questioned . A t its in 
cep tion , in any event, there was a g reat deal o f governm ent supervi
sion o f the  econom y ra ther than  the  k ind  o f  vo luntary  cooperation 
betw een governm ent and business th a t had existed in  the  1920s. 
Indeed , in  sharp  contrast to  the  business civ ilization o f the  preced
ing decade, th e  early 1930s saw th e  cap ita lists and industria lis ts 
being  placed on the  defensive, blam ed for the econom ic disasters. 
T h e  prevailing  ethos o f the  coun try  was strongly  an tibusiness, and 
various p ro test m ovem ents, such as those led by H uey  Long o f 
Louisiana and Francis E. Townsend of C alifornia, were seeking to  
red is trib u te  Am erica's w ealth  th ro u g h  po litical action . U nder the 
circum stances, the  N ew  Deal offered a less radical agenda w ith o u t, 
however, go ing  to  the  o th e r extrem e o f creating  a fascist-type a lli
ance o f  the  sta te  and business.

O n  th e  o th er hand , it m ay be noted th a t A m erican labor gained 
pow er and influence d u rin g  the  N ew  D eal. It actively participa ted  
in N ew  Deal program s and benefited from  them . To be sure, some 
radical labor leaders and in te llectuals th o u g h t the N ew  Deal was not 
m oving  fast enough , th a t it  was m erely designed to  save capitalism  
from  certain  collapse, and th a t w hat th e  country  needed was a m uch
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m ore far-reaching s tru c tu ra l refo rm .9 T hey  po in ted  to  the  Soviet 
U n ion  as a  m ode l, ju st as a few extrem ists on th e  r ig h t tu rned  to  
fascism or N azism  for ideological insp ira tion . By and large, how
ever, th e  ex trem ism  o f  r ig h t and left d id  n o t succeed in  converting  
pu b lic  op in ion , th e  b u lk  o f  w hich op ted  for the  type o f reform ism  
th a t the  N ew  D eal exem plified.

In  any even t, in  the  U n ite d  S tates, as in  the  European dem ocra
cies, there was no resurgence o f w arlike sen tim en ts as a consequence 
o f th e  D epression. People w ere preoccupied w ith  dom estic affairs, 
and only a tin y  segm en t o f them  tu rned  to  a radical departu re  in 
foreign policy as th e  key to  the  national crisis. T here certain ly  was 
no rediscovery o f the  gloriousness o f war, and no abandonm ent of 
pacifism . A t a tim e  w hen in  m any o ther countries such a trend  was 
becom ing noticeable, the  fact th e  dem ocracies d id  no t share the 
tren d  had im p o rta n t im plications; they  w ould tend  to  eschew for
e ign  en tan g lem en t even as th e  to ta lita rian  regim es were resorting  to 
the  use o f  force to  underm ine  in te rnational order.

The Isolationist Impulse

T h at was th e  background  against w hich the  phenom enon know n as 
iso lationism  becam e a m ajor force in  A m erica in  the  m id -1930s. 
Iso lation ism  o f  the  decade in  essence m ean t the  nation  was no t going 
to  d ep art from  its basic o rien ta tion  to  peace and instead was go ing  to 
avoid any involvem ent in  external com plications. Because external 
com plications were inevitab le, g iven the  to ta litarian  regim es’ p ro 
cliv ities tow ard  w ar and an  activ ist foreign policy, the  continued  
adherence to  pacifism  and abhorrence o f w ar suggested th a t the 
U n ite d  S tates w ould becom e m ore isolated, and therefore less rele
van t, in w orld  affairs than  it had been d u rin g  the  first decade after 
the  war.

T h e  iso lation ist sen tim en t was abe tted  by the  failure o f the H oo
ver ad m in is tra tio n  to  co n trib u te  to  restoring  som e order in  in te rna
tional affairs after the  w orld  had been shaken by the un ila tera l action 
o f  Japan  and  by th e  independen t econom ic measures undertaken  by

9  M alcolm  Cowley, The Dream o f  the Golden Mountains (N ew  York, 1980).
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various European nations. Because the  A m erican efforts to  support 
the  League o f N ations in s topp ing  Japanese aggression and  to  p ro 
m ote w orldw ide d isarm am ent and econom ic cooperation had not 
succeeded, pub lic  op in ion , as well as official th in k in g , after 1933 
cam e to  be m uch less w illing  to  endorse repe tition  of these a ttem p ts . 
Both were convinced th a t the  first p rio rities o f the  new ad m in istra 
tion  should  be to  restore confidence in  the  dom estic  econom y and to  
do  som eth ing  abou t th e  D epression to  stem  th e  tide ; as a resu lt, 
foreign com plications had to  be avoided. T he tim e  seem ed to  have 
passed w hen som e in ternational cooperative action  w ould b ring  
ab o u t econom ic recovery, especially since so few countries now 
seem ed w illing  to  cooperate. R ather, th e  tim e  had com e, m any 
argued , w hen the  A m ericans m ust stop  w orrying abou t w orld events 
and tu rn  th e ir  energies inw ard. A typical exam ple o f th e ir  isolation
ist sen tim en t was th e  N eu tra lity  A ct o f 1935, w hich forbade arm s 
sh ipm en ts to  all belligeren ts involved in  a war. T h is com pletely  
reversed the  trad itiona l U .S . position  on neu tra l r ig h ts , includ ing  
the  r ig h t to  sell arm s to  belligeren ts. N ow  it was considered best not 
to  insist on such rig h ts , as had been done d u rin g  1 9 1 4 -1 7 , b u t to  
restric t them  so as to  m in im ize risks o f becom ing involved in foreign 
com plications.

A m erican foreign affairs d u rin g  the  first Roosevelt adm in istra tion  
reflected such isolationism . T h e  new  president d id , it seem s, app re
ciate th e  po ten tia l danger the  rise o f H itle r  in G erm any posed to  the 
w orld and  to  the  U n ited  States. Initially , however, he shared the 
A m erican people’s d istaste  for foreign involvem ent and th e ir  sense 
th a t in te rnational affairs were o f secondary im portance to  dom estic 
recovery -  and these tw o appeared less and less connected. U nder 
th e  circum stances, Roosevelt felt justified  in persis ting  in  a rather 
passive stance tow ard foreign affairs.

Yet because vast changes were tak in g  place in the  in ternational 
sphere d u rin g  these years, A m erica’s passivity and isolationism  in 
effect am ounted  to  ab rogating  its role as w orld leader. T he U n ited  
States w ould stand  by as o thers sough t to  redefine w orld order, even 
if  such redefin ition  was no t to  its ow n lik in g . T here was little  
A m erican resistance to  forces abroad th a t were fast conspiring  to
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underm ine, if  n o t com pletely  destroy, th e  system  o f in ternational 
relations th a t had been b u ilt w ith  so m uch  tim e and effort.

Some specific exam ples can illu stra te  the  po in t. C oncerning the 
chaotic sta te  o f  in te rnational econom ic transactions, Roosevelt, u n 
like H oover, was lit tle  inclined to  play an assertive role a t the 
London econom ic conference, w hich had been prepared w hile H oo
ver was s till p residen t b u t was no t convened till Ju n e  1933. The 
conference was an  o p p o rtu n ity  — as it  tu rn ed  o u t, the  last oppor
tu n ity  — for th e  w orld ’s industria l nations to  see if  they could 
coordinate th e ir  foreign econom ic policies on such thorny issues as 
deb ts and reparations, p ro tec tion ism , and m anaged currencies. A nd 
the ou tcom e depended to  a g rea t ex ten t on the  U n ited  States; for, 
despite th e  D epression, it  was s till seen as th e  linchpin  o f the 
in ternational econom ic order.

B u t A m erican perform ance a t London was not such as to  inspire 
confidence in  the  fu tu re  o f th a t order. I f  som e A m erican officials, 
notably Secretary o f S tate Cordell H u ll, were genuinely  desirous of 
preserving a fram ew ork o f  econom ic in te rnationalism , o thers were 
m uch less co m m itted . T h e  A m erican delegation  included , besides 
H u ll, Senator Key P ittm a n  o f N evada whose m ain  in te rest was in 
rem onetiz ing  silver ( i .e ., in having nations adop t silver as an ad d i
tional m ed ium  o f exchange), and R aym ond Moley, one o f the  “brain 
trusters" w ho advocated drastic m easures such as p ro tec tion ism  and 
dollar devaluation  to  expand A m erican export trade. T here  was no 
agreem ent am ong them  on the key questions discussed a t London, 
nor d id  P residen t Roosevelt offer w ell-defined leadership.

T he success o f  the  London econom ic conference depended on 
w hether th e  U n ited  States w ould actively cooperate w ith  B rita in , 
France, and  o thers in  s tab iliz ing  foreign exchange rates -  th ro u g h  a 
restored go ld  standard  -  so as to  avoid fu rthe r chaos in  in ternational 
trade. Exchange s tab ility  was becom ing a hotly  debated  issue in  all 
countries, above all the  U n ited  States, for it was a p rincip le  for 
preserving econom ic in te rnationalism  at a tim e  w hen m ore and m ore 
nations were abandoning  it  in  favor o f econom ic nationalism . For 
A m ericans, w ho w ould have to  play a leading role if  econom ic 
in ternationalism  was to  be sustained, exchange stab ility  im plied  a
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h ig h  value o f the  dollar vis-a-vis o th e r currencies, w hich w ould 
m ean no t only m aking  A m erican goods com paratively m ore expen
sive abroad b u t also having to  suppo rt the value o f o th e r currencies 
th ro u g h  the  sh ipm en t o f go ld  ou t o f the  country, w hich could stifle 
dom estic  recovery. Even if  the value o f the U .S . currency rem ained 
stable in  the  w orld m arke t, its dom estic value ( i .e .,  prices o f  com 
m odities) could fluctuate  drastically, exacerbating econom ic insta
b ility  a t hom e. Roosevelt was sensitive to  these fears and shared the 
view  th a t a hasty re tu rn  to  an in ternational go ld  standard  w ould p u t 
the  national econom y at the  m ercy o f foreign currencies. I t w ould be 
b e tte r  to  have a do llar currency w ith  the  sam e purchasing  pow er 
dom estically  year after year, to  p revent prices from  falling  drastically 
at hom e. Because Roosevelt felt th is la tte r objective was incom pat
ible w ith  exchange stab ility , he opposed any agreem ent on the  ques
tio n  a t London, thus causing the  econom ic conference to  fail. T his 
was a good exam ple o f the  Roosevelt ad m in is tra tio n ’s decision dur
ing  its  first years to  give p rio rity  to  dom estic over external consider
ations.

T h e  same general a t titu d e  was ev ident in A m erica’s responses to 
o th e r in te rnational crises a t th a t tim e. Perhaps th e  m ost obvious -  
and u n fo rtuna te  -  exam ple o f th is  was the  Silver Purchase A ct o f 
1934, a p roduct o f pressures by congressm en represen ting  silver and 
farm ing  in terests. T h e  act in effect nationalized silver; President 
Roosevelt ordered the  Treasury D epartm en t to  purchase all silver in 
the  U n ited  States a t fifty cents an ounce, w hich was considerably 
h igher than  cu rren t prices. T h e  in ten t was to  rem onetize silver and 
increase its circu lation , particu larly  in the  w estern states. B u t the 
policy had the  effect o f a ttrac tin g  silver in o ther parts  o f the  w orld  to  
the  U n ited  States. C hina, a silver-m onetized economy, was partic
u larly  hard  h it  as q uan titie s  o f silver were drained o u t o f the  country, 
a ttrac ted  by h igher prices in the  U n ited  States. T he Japanese A rm y 
occupying M anchuria and parts  o f northern  C hina was no t above 
m an ipu la ting  th e  operation  to  create fu rthe r confusion in  the C h i
nese economy. T he severe im pact o f A m erican silver purchases on 
C hina was no t an in tended  resu lt o f Roosevelt’s policy, b u t the 
episode was characteristic o f A m erican-A sian relations a t th a t tim e.
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T hese relations w ould no longer be p u t in  the  fram ew ork of 
collective security, as they had been under the  H oover-Stim son po li
cy. R ather, th e  U n ite d  States w ould abandon efforts a t a collective 
so lu tion  o f  the  Sino-Japanese conflict and deal w ith  the  situation  in a 
p ragm atic  fashion as events unfolded. N o t th a t the  U n ited  States 
w ould recognize the  fru its  o f Japanese aggression. T here was no 
question  o f ex tend ing  recognition  to  the  p u p p e t sta te  o f M an- 
chukuo , w hich the  Japanese had proclaim ed in  occupied M anchuria 
in  1932, o r a lte ring  the  professed policies o f the  O pen  D oor or the 
te rrito ria l in te g rity  o f  C hina. W h en  the  Japanese Foreign M inistry  
announced , in  1934 , th a t the  nation  w ould  look w ith  disfavor upon 
th ird  countries ' separate dealings w ith  C h ina, W ashington  im m e
diately  p ro tested  against such an in fringem ent upon these p rin c i
ples. T h e  U n ited  States likew ise refused to  consider Japan ’s offer o f a 
new  Pacific condom in ium , each side defin ing  its ow n spheres of 
influence in  the  region and  b o th  p ledg ing  to  abide by the  new status 
quo . T h e  Roosevelt adm in is tra tio n  w ould not reward Japanese ex
pansion , b u t ne ither w ould it undertake any significant step  to  push 
it back. T h e  passing , in  1934, o f the  Tydings-M cD uffie A ct, p rom 
ising independence to  the  P h ilipp ines in  tw elve years, f itted  in to  the 
overall p ic tu re . T he U n ited  States was ready to  w ithdraw  from  the 
w estern  Pacific as a colonial power. B u t th is  was m ore in  response to  
dom estic  pressures -  various in terest g roups feared the  rising com 
p e titio n  o f  F ilip ino  goods unless the  Philipp ines becam e severed 
from  the  U n ited  States -  than  a p roduct o f strateg ic re th ink ing  
abou t th a t p art o f the  w orld.

T h e  d rift and indecisiveness in  A m erica’s Asian policy was also 
ev iden t in  the  failure to  renew naval d isarm am ent agreem ents w ith  
Japan  and  B rita in . T he W ashington  and London naval agreem ents 
were bo th  to  expire in  1936 unless renew ed, and prelim inary  d iscus
sions were held by representatives o f the  three navies th ro u g h o u t 
1934 and 1935, b u t they  cam e to  no th ing  as Japan  insisted  on parity  
in  all categories o f sh ips, som eth ing  the  U n ited  States and  B rita in  
refused to  accept. For the  Japanese the princip le o f parity  w ould 
recognize th e  new  sta tu s quo  in the  Pacific, whereas for the  A m eri
cans parity  w ould  only lead to  an  arm s race; they instead called for a
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20 percen t across-the-board reduction  in all categories o f sh ips, a 
proposal ne ither Japan  nor B rita in  accepted. T here was no agree
m e n t, and the  Japanese took  th e  lapse o f th e  d isarm am ent agree
m en ts seriously, im m ediately  beg inn ing  to  w ork on  a new  naval 
strategy  aim ed u ltim ate ly  a t con tro lling  the  sou thw estern  Pacific. 
N o  such reorien tation  took place in the U n ited  S tates, w here naval 
construc tion  tended  to  be viewed m ore in  connection w ith  creating  
jobs for the  unem ployed than  in  the  fram ew ork o f  pow er rivalry 
across th e  Pacific.

Sim ilarly, in  Europe, U .S . policy lacked precise defin ition  o ther 
than  th a t of try ing  to  keep o u t o f trouble spots. W h en  Ita lian  troops 
invaded E th iop ia  in 1934, the  first overt challenge hurled  a t in ter
national o rder since the  Japanese conquest o f  M anchuria, Roosevelt 
exp licitly  condem ned Italy  as the  aggressor b u t m itig a ted  its im 
pact by invoking neutrality . A m erican citizens were p roh ib ited  not 
only from  selling  arm s to  the belligerents b u t also from  traveling 
in  th e ir  vessels. O f  course, because E th iop ia w ould no t have the 
cash or sh ips to  te m p t A m ericans, the effect o f neu tra lity  was to  
penalize Italy. S till, th is policy was in tended  m ore to  avoid be
com ing  involved in  foreign com plications, as happened d u rin g  the 
G rea t W ar, than  to  try  to  change the  ou tcom e o f the  conflict. 
W h en  the  League o f N ations voted to  im pose econom ic sanctions on 
Italy  -  significantly , oil was exem pted from  sanctions -  the presi
d en t called on the A m erican people to  abide by the  resolution . The 
resu lt was a m oral em bargo , w ith o u t the  force o f law, and A m erican 
sh ipm en ts o f oil and o ther goods to  Italy  d id  no t significantly  
a b a te .10

R egarding H itle r 's  G erm any, A m erican policy w as, if an y th ing , 
even less decisive. To be sure there was m oral reprehension in 
m uch  o f th e  coun try  against G erm any’s race policies, especially the 
persecution  o f Jew s. Some A m ericans spoke o u t in  favor o f in s t itu t
ing  a boycott o f  G erm an trade, o thers public ly  denounced N azi 
practices, and s till o thers held rallies against the  N azis. B u t govern
m e n t action d id  no t am oun t to  m uch. T he S tate D ep a rtm en t, for 
instance, refused to  increase im m ig ration  quotas to  accom m odate

10 D igg ins, Mussolini, 2 9 0 -2 .
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G erm an Jew s w ish ing  to  en ter the  country, fearing th a t they w ould 
become p u b lic  charges as the  G erm an au thorities w ould no t perm it 
them  to  take  m oney w ith  th e m .11 President Roosevelt d id  toy 
w ith  the  idea o f a trade em bargo  against G erm any in  case the  la t
te r undertook  aggressive ac tion , b u t there were practical difficul
ties, such as defin ing  "aggression," and lit tle  cam e o f it  a t this 
tim e.

Indeed , com pared w ith  those o f Japan  and Italy, G erm any's im 
m ediate goals w ere m odest, to  g e t rid  o f the restrictions im posed 
upon it by the  peace treaty  o f 1919. R earm am ent was the  m ajor 
issue, w ith  H itle r  in te n t on e lim in a tin g  the  restric tions on the  size 
o f G erm any’s arm ed  forces and on the ir s ta tion ing  in  the  R hineland. 
Thus in  1933 he denounced the  G eneva d isarm am ent conference and 
w ithdrew  G erm any from  the  League o f N ations; tw o years la ter he 
entered  in to  a naval ag reem ent w ith  the  B ritish  in  w hich G erm an 
naval pow er w ould be lim ited  to  35 percen t o f B rita in ’s (still a 
considerable increase over w hat had been g ran ted  G erm any in 
1919); and  in  1936 G erm an  troops m arched in to  the  R hineland  to  
reoccupy th e  h ith e rto  dem ilitarized  area.

A gainst these acts in  v io la tion  o f the  Versailles arrangem ents, the 
powers d id  very lit tle  o r n o th in g , and the  U n ited  States was no 
exception. Officials in  W ashington  felt there was very lit tle  the 
U n ited  S tates could do  w ith o u t seem ing to  take sides. In ternational 
cooperation th ro u g h  th e  League o f  N ations appeared to  have van
ished, no r was there m uch hope th a t G erm any could be persuaded to  
rejoin the  organization . I f  the European nations could som ehow  
w ork o u t a way for dealing  w ith  rem ilitarized  G erm any, th a t was 
fine, b u t th a t w ould be basically the ir business, and the  U nited  
S tates should  no t becom e involved. T hat was the overall a ttitu d e  o f 
th e  Roosevelt ad m in is tra tio n , reflecting the  sense th a t the postw ar 
in te rna tiona l system  was now beyond repair and th a t there was very 
l i t t le  th e  U n ited  States could do  to  help redefine w orld order. W hen 
G erm an  troops reoccupied the  R h ineland , A m erica’s response was 
tam e; the  S tate D ep artm en t declined in tervention  because, as H ull 
said, the  sections o f th e  T reaty o f Versailles perta in ing  to  the  R hine-

11 A . A . O ffner, American Appeasement (C am bridge, M ass., 1969), 105.
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land were no t included in  th e  A m erican peace treaty  w ith  G erm any, 
signed separately in  1 9 2 1 .12

So the  overall p ic tu re  o f  A m erican foreign policy d u rin g  Roose
v e lt’s first adm in is tra tio n  echoed the  iso lationist sen tim en t o f the 
p u b lic  and em phasized avoidance o f troub le , a far cry from  the 
H oover adm in istra tion 's  serious efforts to  p revent the  to ta l collapse 
o f in te rnational order. T h e  w orld was becom ing un h in g ed , and 
A m erica was no t assigning itse lf the  task o f resuscita ting  it.

T h is does no t m ean, however, th a t the  U n ited  States undertook  
no d ip lom atic  in itia tives d u rin g  these years. Two instances o f A m er
ican foreign policy decisions revealed th a t th ings were no t exactly at 
a s tan d still, and th a t w ith in  the  overall fram ew ork o f passivity, 
sm all steps w ere being  taken th a t w ould have m uch fu tu re  sign ifi
cance.

O f  th e  tw o , th e  first, recognition  of the  Soviet U n ion , d id  not 
y ield  im m edia te  results b u t was p regnan t w ith  im p o rtan t im plica
tions for in te rnational relations. T he decision to  recognize the  social
ist nation  was n o t a p roduct o f m atu re  deliberation  on w orld affairs 
in  w hich th e  im plications o f the  rising  pow er and unila tera lism  of 
Japan  and G erm any were fully discussed. R ather, Roosevelt re
sponded to  Soviet overtures for norm alizing  relations -  and as far as 
the R ussians were concerned, there was lit tle  d o u b t th a t they were 
becom ing w orried abou t the developm ents in  Europe and Asia -  as a 
m odest d ip lom atic  achievem ent and , m oreover, som eth ing  th a t 
w ould please farm ers, industria lis ts , and traders w ho were keen on 
expanding  the  Soviet m arkets. Formal recognition  cam e in  N ovem 
ber 1933, b u t th a t was no t followed up  by any sign ifican t m easure 
th a t w ould b ring  the  U .S .-Soviet connection in to  the  equation  of 
w orld po litics. W illiam  C. B u llitt ,  whose in te rest in  reaching o u t to  
the  Soviets w en t back to  the  Paris peace conference days, was nam ed 
firs t am bassador to  Moscow, b u t he soon becam e d isillusioned  about 
es tab lish ing  close ties w ith  the  Soviet U nion.

T h e  lack o f in te rest in  m ak ing  use o f th e  Soviet d ip lom atic  con
nection  in  in te rnational relations could be seen in A m erica’s ind if
ference, even aversion, to  the  C om in tern  congress o f A ugust 1935

12 Ibid., 141-2.
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w hich called for the  form ation  o f  a g lobal popu lar fron t against 
fascism. I f  the  U n ited  States had been even m in im ally  in terested  in 
influencing in te rnational relations, it  m ig h t have taken m ore in te r
est in  the  Soviet in itia tiv e , b u t instead it  viewed the  affair as another 
instance o f  C om in te rn  propaganda. O n ly  a handful o f  A m erican 
radicals seized th e  o p p o rtu n ity  and began w hat proved to  be a long 
and often  fru stra ting  effort to  refocus national a tten tio n  away from 
dom estic to  external c r ise s .13

In itia ted  w ith  g rea ter fanfare was the  Roosevelt ad m in is tra tio n ’s 
Latin A m erican policy, w hich cam e to  be know n as th e  G ood N e ig h 
bor policy. As no ted  earlier, the  decision to  reverse U .S . in terven
tion ism  -  o f  th e  type exem plified by Theodore Roosevelt’s Corollary 
and by th e  occupation o f  H a iti and Santo D om ingo  d u rin g  the 
W ilson presidency -  had been m ade by President Hoover. W h a t the 
F ranklin  D . Roosevelt adm in is tra tio n  d id  was to  expand the  scope 
and  to  espouse openly th e  policy o f non in tervention . W h en  Secre
tary o f S tate  H u ll w en t to  M ontevideo, U ruguay, in  D ecem ber 1933 
to  a tten d  the  seventh  in te rnational conference o f A m erican states -  
such conferences had been held since before the  w ar -  he supported  
the  declara tion  to  the  effect th a t “no sta te  has the  rig h t to  intervene 
in  th e  in te rna l o r external affairs o f an o th er.’*14 As if  to  p u t the 
p rinc ip le  in to  practice , W ashington  proceeded to  abrogate th e  P la tt 
A m endm en t w ith  respect to  C uba (1901) th rough  w hich the  U n ited  
States had reta ined  the  r ig h t o f in te rven tion  in  th a t country. N ow  
C uban  sovereignty  was fully recognized. U n ited  States troops in 
H a it i ,  sen t there in  1916, w ere w ithdraw n  in 1934, m aking  A m eri
can forces in  the  Canal Zone the only m ilita ry  presence in  the 
W estern  H em isphere  ou tside U .S . territory.

T hese steps f itted  in  w ith  th e  overall d irection  o f A m erican for
e ign  policy, away from  activism  tow ard isolationism  and passivity. 
For the  first tim e  since the  tu rn  o f the  century, th e  U n ited  States 
w ould  no t take upon  itse lf the  task  o f  ensuring  political o r econom ic 
stab ility  in  the  C aribbean. I t w ould n o t again  intervene in  the 
dom estic  affairs o f ano ther A m erican s ta te . In  retrospect, o f course,

13 Cowley, Dream o f  the Golden Mountains.
14 Irw in  F. G ellm an , Good Neighbor Diplomacy (B altim ore, 1979), 2 3 -6 .
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it  is clear th a t th is  aspect o f the Good N eig h b o r policy lasted for 
only a short w hile . W ith in  less than  ten  years, A m erican m ilitary 
pow er w ould once again involve itself in Latin A m erica, a lbeit under 
different circum stances. It should  be noted , however, th a t the  Good 
N eig h b o r policy also form ed p art o f an em erging  approach to  the 
W estern  H em isphere in  the  fram ew ork o f reg ionalism , th a t is, as 
p art o f the  global tren d  tow ard regional, as opposed to  global, 
arrangem ents. A lthough  no t q u ite  th e  sam e th in g  as the B ritish 
C om m onw ealth ’s im perial preference system  or Jap an ’s Asian au
tarky, the  G ood N eig h b o r policy so u g h t to  b ind  the  Am erican 
republics toge ther politica lly  and economically. T hus the Reciprocal 
T rade A greem ents A ct o f 1934, au thoriz ing  the  p residen t to  nego ti
ate w ith  foreign governm ents for raising or low ering tariffs, resulted 
in a series o f trade agreem ents w ith  Latin A m erican countries. Al
though  there was no im m ediate  expansion o f hem ispheric trade, 
these nego tiations d id  serve to  cem ent the  em erg ing  regional ties, 
enab ling  the A m erican nations to  w ith stand  the tensions caused by 
developm ents elsew here. In  a sense, then , the  G ood N eig h b o r po li
cy was designed to  isolate th e  W estern H em isphere from Asia and 
Europe. In  th a t way, too , it was an aspect o f A m erican isolationism . 
It reflected the determ ina tion  th a t, in  a w orld being  buffeted by 
increased arm am ents and th e ir  aggressive use on the  p art o f some 
nations, the  U n ited  States w ould rem ain underarm ed and eschew 
m ilita ry  engagem ent abroad. W ith o u t a decision to  increase arm s, 
and w ith o u t a w illingness to  undertake an ideological offensive of 
the  k in d  the  C om in tern  was p u rsu ing , isolationism  seem ed th e  only 
feasible alternative.



10. The Emergence o f  Geopolitics

Wars in Asia and Europe

U n til 1936, to ta litarian ism  in Asia and Europe had not been d irec t
ly connected . Japanese m ilita rism  had developed its ow n agenda on 
the A sian co n tin en t, w hile  Italian  fascism and G erm an N azism  had 
pursued th e ir  respective strateg ies, th e  form er seeking to  conquer 
E thiopia and the la tte r  focusing on  asserting the  rig h t to  rearm  and 
to  repud ia te  th e  Versailles restric tions. T he three offered piecemeal 
challenges to  th e  w orld order, b u t th e ir  interests and orien tations 
were sufficiently d ive rgen t th a t the ir separate actions had no t added 
up to  a com bined  th rea t to  g lobal peace and security.

T he p ic tu re  began to  change in  1936. In  Ju ly  a civil war broke 
ou t in  Spain, th e  Fascists led by G eneral Francisco Franco challeng
ing the  au th o rity  o f the  republican governm ent in  M adrid . A lm ost 
im m ediately, G erm any and Italy  began assisting the  insurgents, 
while th e  Soviet U nion  took sides w ith  the  R epublic. B rita in  and 
France desperately  sough t to  p revent the civil war from  tu rn in g  in to  
an in te rnational war and succeeded, a t least on paper, in establish ing 
an in te rnational co m m ittee  o f non in tervention . B u t the  civil war 
con tinued , and d u rin g  1937—9 Franco’s forces steadily  gained 
ground  w ith  the  help  o f G erm an arm s, particu larly  aircraft as well as 
aviators.

In  N ovem ber 1936 G erm any, Italy, and Japan signed an an ti- 
C om intern  pac t. O stensib ly  an  agreem ent to  cooperate in  order to 
com bat C om in tern -led  subversive activ ities in  the wake o f the  newly 
p rom ulgated  popular-fron t strategy, the  pact contained a secret 
clause in  w hich the  signatories p ledged to  com e to  each o th e r’s aid 
should one o f them  becom e involved in  a w ar against the  Soviet 
U nion. T hus for th e  first tim e  the  three to ta litarian  states on the 
rig h t becam e p itte d  against the  d ic ta to rsh ip  o f the left, g iv ing  rise
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to  the  possib ility  th a t the  w orld ’s an tidem ocratic forces m ig h t tu rn  
upon one another.

In the  m ean tim e, there were equally m om entous developm ents in 
C hina. In  D ecem ber, as N atio n alis t forces com m anded by C hiang 
K ai-shek surrounded  the  C om m unist insurgents in S ian, the  ancient 
cap ita l in the w estern in te rio r o f the country, troops loyal to  C hang 
H siieh -liang , the  erstw hile M anchurian w arlord, cap tu red  C hiang in 
order to  force h im  to  stop  his an ti-C om m unist cam paigns and 
instead to  lead th e  nation  in a unified resistance against_Japanese 
aggression. C hang had the  suppo rt o f the  C hinese C om m unists and 
m any o thers w ho had accepted the  C om in te rn ’s call for a popular 
fron t. C hiang agreed to  the  term s for his release, returned  to  the 
cap ita l, N an k in g , and announced the  form ation o f a un ited  front. 
T h is am ounted  to  no th ing  less than  a m ajor tu rn in g  p o in t in  m od
ern  C hinese history; the  N ationalists , instead o f alm ost ann ih ila ting  
the  C om m unists , now joined forces w ith  th em , even am algam ating  
the respective arm ies in to  one, to  figh t against th e  Japanese. C hiang 
K ai-shek’s p restige soared, b u t a t the  same tim e  the  C om m unists 
were saved from a possible defeat and e lim ination  from  Chinese 
p o lit ic s .1

T h e  com ing  to g e th er o f to ta lita rian  states, and th e  form ation of 
the  second un ited  fron t in C hina, were sure ind ications th a t events 
in  Europe and Asia were im pacting  on one another. Slowly b u t 
steadily, the  en tire  w orld was m oving along the p a th  o f violence and 
war, forcing non to ta litarian  states, as well as the  Soviet U n ion , to 
respond w ith  a g rea ter sense o f urgency than  earlier.

I f  there was any d o u b t tha t the to ta litarian  states w ould refrain 
from  aggressive war, it  d isappeared in 1937 and 1938, the  years in 
w hich Japan  and G erm any proved w illing  to  use force a t the  expense 
o f neighboring  countries.

In  Ju ly  1937 C hina and Japan  began a w ar th a t was to  last eigh t 
years. A lthough  the  orig ins o f the  in itia l clash in P eking on the 
n ig h t o f Ju ly  7 are still d isp u ted , there is no question  th a t the m ili
tary conflict was a d irect resu lt o f the confron tation  betw een the

1 T he best study o f  the Sian incident is in Parks Coble, Facing Japan  (C am bridge,

M ass., 1991).
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new ly aroused C hinese nationalism  and the Japanese A rm y seeking 
to  preserve and  ex tend  its influence in  northern  C hina. T h e  la tte r 
successfully pushed C hinese forces o u t o f  th e  area and pursued them  
to  central C h ina, w here the  capital fell in  D ecem ber. T he fig h tin g  in 
the  N an k in g  area resulted  in huge Chinese civilian casualties, said to 
have num bered  over 3 0 0 ,0 0 0  according to  Chinese studies. The 
b ru ta l mass slaugh te r was a harb inger o f  th in g s to  com e.

T h ro u g h o u t 1938 the  Japanese A rm y kep t pushing sou th  and 
w est in  an a t te m p t to  cap tu re  and control m ost o f C hina. B u t the 
C hinese con tinued  th e ir  resistance, rem oving th e ir  capital first to  
H ankow  and  then  to  th e  rem ote southw estern  city  o f C hungk ing . 
A nd so, after tw o years o f f ig h tin g , the end was nowhere in  s igh t. In 
order to  im prove th e  s itu a tio n , Japan  tried  to  set up  a pro-Japanese 
governm en t in  N an k in g , persuading W ang C hing-w ei, a p rom inen t 
N atio n a lis t, to  leave C h u n g k in g  for H anoi and then  for the capital 
under Japanese occupation . In th e  m ean tim e, in N ovem ber 1938 
th e  Japanese governm ent issued a declaration  for the  estab lishm ent 
o f a “new  order” in  East A sia, asserting th a t th e  old order was forever 
gone and  th a t Japan  was calling  upon o ther countries in  Asia to  
cooperate to g e th er to  define a new  regional system . T h a t system  
w ould be characterized by Asian values and princip les, rather than 
by W estern  ones th a t had dom inated  the  region — although  no one 
could q u ite  understand  how  the tw o sets o f values and principles 
w ould differ.

As Japan  was try in g  to  construc t a new order in East A sia, G er
m any m oved to  estab lish  its hegem ony in  "M itte leuropa" -  C entral 
European lands w ith  substan tia lly  G erm an populations, such as 
A ustria , S udeten land  in  Czechoslovakia, and D anzig. T h is was an 
objective th a t m any before H itle r  had advocated: to  un ite  all e th 
nically G erm an  peoples w ho had been forcefully dispersed by the 
creation o f  A ustria , Czechoslovakia, and Poland. B u t H itle r  was 
w illing  to  use force to  a tta in  the  objective, whereas o thers had 
hesitated .

T he annexation  o f  A ustria  (the so-called Anschluss), w hich cam e in 
M arch 1938, was carried o u t w ith  lit tle  bloodshed and w ithou t 
m uch p ro test on  the  p art o f  o th e r pow ers, basically because A ustria  
was ethn ically  overw helm ingly  G erm an and its  independen t status
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had been suspect all th ro u g h  the  postw ar years. Czechoslovakia and 
Poland were different cases, however. These states had sym bolized 
Europe’s postw ar order, ex isting  betw een G erm any and R ussia and 
tied  to  France th ro u g h  security  arrangem ents. A ny in fringem ent on 
the ir independence w ould underm ine the Versailles system , so the 
o th er countries could no t b u t be concerned.

Yet th a t was precisely w hy H itle r  w anted to  act against the  two 
new  sta tes, to  deal a dea th  blow  to the  system . W h e th e r in  this 
period he also had m ore far-reaching am bitions is no t en tirely  clear. 
A fter destroy ing  Czechoslovak and Polish sovereignty, he m ay have 
in tended  to  con tinue push ing  eastward to  ob ta in  the space and 
grains o f the U kraine; he may have visualized an u ltim ate  race war 
against Slavic peoples, inc lud ing  those in  the  Soviet U nion; he also 
may have had in m ind  con tro lling  all o f  Europe as well as challeng
ing the  B ritish  E m pire overseas. H e may have en terta ined  all such 
visions, b u t apparently  he d id  no t have a system atic w ar plan against 
any m ajor European pow er p rio r to  1939. R ather, he w ould first go 
after Czechoslovakia and Poland and th en , depend ing  on c ircum 
stances, plan for the next s te p .2

T he in itia l s tep  tu rned  o u t to  be a d ip lom atic  one. T he B ritish  
and the French governm ents were w illing  to  negotiate  w ith  H itle r  so 
as to  avoid a p rem atu re war. T heir policy was called "appeasem ent" 
and was derived from  the  idea th a t w hile those nations b u ilt up 
arm s, it  w ould be p ru d en t to  try  negotiation . Some com prom ise 
se ttlem en t, even if  it m ig h t m ean a fu rthe r erosion o f the  Versailles 
arrangem ents, w ould be preferable to  a destructive war for w hich the 
dem ocracies w ere not prepared. O ne p rom inen t exam ple o f the  ap 
peasem ent policy was the M unich agreem ent o f Septem ber 1938 by 
w hich Sudetenland was annexed to  G erm any w ith  the  b lessing of 
B rita in  and France. W hen  th is  was followed in M arch 1939 by 
H itle r ’s annexation  o f  m ost o f the rest o f Czechoslovakia, however, 
B ritish  and French reaction was sw ift. They im m ediate ly  declared 
th a t they w ould no longer acquiesce in acts o f G erm an aggression

2 O n  H itle r’s possible war aim s, see tw o conflicting  in terp re ta tions in A. J .  P.
Taylor, The Origins o f the Second World War (London, 1961), and G erhard  W ein
berg , The Foreign Policy o f  Hitler's Germany, 2 vols. (Chicago, 1970, 1980).
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and  th a t if  H itle r  should  m ove against Polish independence they 
w ould  honor th e ir  co m m itm en t to  the  la tter, im ply ing  th a t they 
w ould  even use force to  stop  G erm any.3

By th e  sp rin g  o f 1939, th en , the  lines d iv id ing  G erm any from 
B rita in  and France w ere being  draw n m ore sharply than  heretofore, 
and th e  appeasem ent strategy  was being  abandoned by London and 
Paris. A t the  sam e tim e , the  B ritish  and French governm ents ap 
proached the  Soviet U n ion  for possible agreem ent on strateg ic coop
era tion  against G erm any. T h e  p ic tu re  becam e com plicated , how
ever, w hen M oscow and B erlin  also began negotiations looking 
tow ard  som e sort o f  a deal th a t w ould p revent war betw een the tw o. 
For b o th  nations such a deal m ade sense; G erm any w ould no t have to 
w orry abou t a tw o-fron t war, and the  Soviet U nion  w ould also be 
able to  avoid a p rem atu re  conflict w ith  G erm any at a tim e when 
it was concerned w ith  the  Japanese m enace in  the  East. (Soviet 
and  Japanese troops clashed in  N om onhan , along the  S iberian- 
M ongolian-M anchurian  border, th ro u g h o u t the  sum m er.) T he u p 
shot was a G erm an-Soviet nonaggression pact on A ugust 23 , 1939. 
T h e  pac t no t only  underm ined  the antifascist global popular front 
th e  C o m in te rn  had been seeking to  erect, it  also b ro u g h t tw o m ajor 
to ta lita rian  states together, a t least for the  tim e being.

T h e  W estern  dem ocracies were p u t on the  defensive. They not 
only faced th e  prospect o f w ar against G erm any, b u t were also 
confron ted  w ith  the  spectacle o f a w orldw ide coalition  o f a n ti
dem ocratic  pow ers. To G erm any, Italy, and Japan , now the  Soviet 
U n ion  seem ed to  have been added. To m ake m atters worse, the 
S panish civil w ar ended in  Franco's victory in  1939, so th a t the 
w orld fascist cam p now  had one additional m em ber. It m ig h t have 
seem ed th a t th e  dem ocracies were in  g rea ter d anger than  ever before.

America Reenters the International Arena

I t  was in  such a contex t th a t th e  U n ited  States resum ed an  active role 
in  in te rnational affairs. For som e tim e  after 1933 it had eschewed

3 O n  th e  com ing  o f  w ar w ith in  a year after th e  M unich conference, th e  best
account is D . C . W a tt, Hou> War Came (London, 1989).
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assertive d iplom acy (except, perhaps, in  the  W estern H em isphere, 
b u t even there th e  em phasis had been on reciprocal trade). S teadily 
after 1937, however, the  Roosevelt adm in is tra tio n  began show ing 
signs o f a w illingness to  reen ter th e  in ternational arena. N o t th a t it 
w orked o u t a carefully crafted, com prehensive response to  the  rising 
crises in Asia and Europe. R ather, these crises gradually  com pelled 
re th in k in g  and reorien tation  o f U .S . foreign affairs.

T here was a significant lag betw een challenge and response. 
T h ro u g h o u t 1936, the  iso lationist th ru s t o f A m erican foreign policy 
d id  no t change, reconfirm ed by the  N eu tra lity  A ct o f th a t year 
w hich extended m andatory  neu tra lity  to  the  extension o f loans and 
cred its to  belligeren ts. W h en  the Spanish civil war broke o u t, the 
S tate D ep a rtm en t in s titu te d  a m oral em bargo , exhorting  A m ericans 
no t to  sh ip  arm s to  e ither side. T h is was in  a sense th e  app lica tion  of 
the  M ontevideo policy o f nonin terven tion  to  Spain, b u t it was 
tam e even in com parison w ith  the  European powers’ nonin terven tion  
com m ittee  (not joined by the  U n ited  States).

Perhaps the  only visible ind ication  th a t som eth ing  new  was h ap 
pen ing  was President Roosevelt’s tr ip  to  Buenos A ires, the  A rg en ti
nean cap ita l, in  late N ovem ber to  open an inter-A m erican “confer
ence for the  m aintenance o f peace.” H e had just w on th e  election for 
a second term  and felt the  A m erican people were solidly behind  his 
dom estic program s. H e may now have decided to  m ake use o f the 
tr ip  to  reassert A m erica’s role in  w orld affairs. T h e  role, to  be sure, 
was for now  to be focused on developing a sense o f hem ispheric 
solidarity, b u t even th a t w ould have clear im plications for world 
affairs. As he to ld  the  delegates, ou tside nations th a t so u g h t to  
com m it acts o f aggression "w ill find a H em isphere w holly prepared 
to  consu lt toge ther for our m u tua l safety and our m u tua l g o o d .” H e 
was serving notice to  any ou tside sta te  (G erm any was obviously 
im plied) th a t sough t to  extend its power across the  A tlan tic  th a t the 
U n ited  States and o th e r A m erican republics w ould be determ ined  
and capable o f resisting  such a challenge. A fter Roosevelt left 
Buenos A ires, the  conferees spen t the  rest o f D ecem ber discussing 
and ad o p tin g  various agreem ents, inc lud ing  one for vo luntary  con
su lta tion  to  cope w ith  th rea ts to  the  hem isphere. T h is was a rather 
m odest achievem ent, ind icating  th a t the  hem ispheric nations were
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n o t q u ite  ready to  ac t in  unison to  defend the ir collective security, 
b u t for th e  U n ited  S tates, a t least, it  signaled a w illingness to  m ake 
its voice heard , and no t ju st in Latin A m erica b u t elsewhere as w ell.

T h e  Buenos A ires Conference also adopted  a p rogram  for an  ex
change o f g raduate  stu d en ts  and teachers on governm ent fellowships 
betw een the  U n ited  States and o ther A m erican nations, the  first 
such p rog ram  officially sponsored by W ash ing ton .4 T h is was an 
im p o rta n t ind ication  th a t cu ltu ra l cooperation was being  taken seri
ously as an  official concern o f the  U n ited  States. I t  is in te resting  to  
no te th a t d u rin g  th e  1930s several governm ents actively prom oted 
cu ltu ra l exchange and propaganda activ ities. B rita in , G erm any, 
Italy, Jap an , and  o thers established governm ental or semiofficial 
agencies to  carry o u t such w ork, a tte s tin g  to  the  im portance they 
a ttached  to  in fluencing  o th er countries th ro u g h  exchange and  infor
m ational program s w ith  a  view to  creating  pockets o f  favorable 
foreign op in ion . In  the  U n ited  States cu ltu ra l exchange had been 
carried o u t by p rivate  foundations and  educational in stitu tio n s, b u t 
now W ash ing ton  officially adopted  the  view th a t foreign policy 
en tailed  m ore th an  the  pro tec tion  o f security  and econom ic interests. 
O f  course, cu ltu re  had been a m ajor factor in  in te rnational relations 
d u rin g  the  1920s, b u t a t th a t tim e  the  stress had been on cu ltu ra l 
in te rn a tio n a lism , the  p rom otion  o f a sense o f w orldw ide in tercon
nectedness and hum an  unity. In  the 1930s, in  contrast, there was a 
particu la ristic  tendency, cu ltu ra l exchange being frankly envisaged 
as an in s tru m e n t o f official policy. T his was understandable in  view 
o f the  em ergence o f conflicting  ideologies and po litical m ovem ents 
th a t were being  p u t to  th e  service o f sta te  power. W orld affairs, now 
m ore th a n  ever before, had a cu ltu ra l d im ension , albeit in  a  subo rd i
nate position  to  power. I t  is therefore no t surp rising  th a t the  U n ited  
S tates, too , belated ly  began em phasizing cu ltu ra l diplom acy.

T h e  tim e  was none too soon, for in  the  wake o f the  Buenos Aires 
conference the  A m erican people were confronted w ith  a crisis o f 
th e ir  neu tra lity  and com pelled to  recognize th a t in a w orld so sharp
ly d iv ided  betw een forces o f  dem ocracy and to ta litarian ism , the 
policy o f n eu tra lity  was n o t som eth ing  to  be innocently  indu lged  in

4 Irw in  F. G ellm an , Good Neighbor Diplomacy (B altim ore, 1979), 6 4 - 5 .
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b u t w ould have serious im plications for the  s trugg le  betw een these 
forces. T h is was as m uch  a cu ltu ra l as a conventional foreign policy 
issue, and th e  A m erican people had to  grapp le w ith  the  question  of 
how to  avoid involvem ent in ano ther war w hile a t the  same tim e not 
assisting , th ro u g h  th e ir  action  or inaction , forces o f to ta litarian ism  
and aggression.

In  January  1937, Congress enacted ano ther neu tra lity  law, ex
ten d in g  an arm s em bargo  to  any foreign coun try  engaged in  a civil 
war, and  th u s  fo rb idd ing  the sh ipm ent o f arm s to  e ither side in the 
Spanish civil war. (There was the  fear th a t the  m oral em bargo m ig h t 
be defied by som e A m ericans.) A t first th is appeared to  be the  rig h t 
policy, to  avoid A m erican involvem ent in external com plications, 
b u t it soon becam e clear th a t A m erican neu tra lity  was actually 
help ing  Franco's forces because they were ob ta in in g  arm s from  G er
m any, and the la tte r was no t being prevented by neu tra lity  legisla
tio n  from  purchasing weapons from  the  U n ited  States. T his and the 
reported  instances o f the  insurgents' b ru ta l assault on the republic in 
tim e  gave rise to  serious soul-searching am ong A m erican isolation
ists. T he question  was w hether the nation  could long rem ain u n in 
volved w hen there were wars and civil wars abroad in w hich there 
were clear differences betw een aggressors and v ic tim s. N eu tra lity  
d id  no t m ake a d is tin c tio n  betw een th em , so it could end  up  further 
v ic tim iz ing  the  v ic tim s by no t com ing to  th e ir  assistance. O n  the 
o th er hand , to  do any th ing  to  help resist forces of aggression w ould 
by defin ition  be a nonneutra l act and m ig h t b ring  war closer hom e 
w hen the  people and the governm ent neither w anted nor were pre
pared for war.

T h e  d ilem m a m ig h t s till not have produced significant new 
th in k in g  abou t foreign affairs if  there had been no fu rth e r in te rna
tional crises. B ut the  ou tbreak  o f the Sino-Japanese W ar in  Ju ly  
1937 ensured th a t the  A m ericans w ould no t enjoy a respite from 
foreign crises. A lthough  the  war was called an “ inc iden t’’ and so d id  
no t en tail A m erican neutrality , the  U n ited  States was extrem ely 
careful not to  becom e involved in the  cross fire. T h e  State D ep a rt
m e n t encouraged A m ericans to  evacuate from the in te rio r o f C hina 
and discouraged ships carry ing aircraft and o th e r arm s for China
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from  reaching th e ir  destina tion  lest they should be in tercep ted  by 
the  Japanese Navy.

D esp ite  such cau tion , A m erican leaders were beg inn ing  to  estab
lish  connections betw een  developm ents in Europe and A sia and 
g rope for ways to  cope w ith  them  as related phenom ena, as essen
tia lly  one g lobal crisis. O ne early ind ication  of th is was President 
Roosevelt's proposal, in late Ju ly , to  P rim e M inister N eville  C ham 
berla in  to  v isit the  U n ite d  States to  discuss cooperation in  in te rna
tional affairs. C ham berla in  tu rned  dow n the  inv ita tion , u tte r in g  the 
fam ous w ords: " I t is always best and  safest to  coun t on no th ing  from 
th e  A m ericans b u t w o rd s .”5 A lthough  the p rim e m in iste r has been 
held  u p  to  p o ste rity ’s rid icu le  for such a s ta tem en t, it  is perhaps not 
d ifficu lt to  understand  w hy he felt th a t way. A fter all, the  U n ited  
S tates under P residen t Roosevelt had eschewed collective action 
(save in  L atin  A m erica and th a t, too , had been m ostly  "words"), so 
w hy should  B rita in  now  take seriously an  offer o f transa tlan tic  coop
eration?

O n  th e  o th e r  hand , it  m ig h t also be noted th a t d u rin g  Roosevelt’s 
first ad m in is tra tio n  he was virtually  im m obilized  in foreign affairs 
because o f h is preoccupation w ith  dom estic econom ic problem s, 
whereas after w in n in g  a second te rm  in the  election o f 1936, he may 
have fe lt ready to  undertake som e foreign policy in itiatives. The 
co u n try ’s econom ic indexes (national incom e, p roduction , foreign 
trade , e tc .)  had n o t q u ite  recovered the levels p revailing  p rio r to  
1929, b u t the  w orst was clearly over; unem ploym ent, farm  fore
closures, and  business failures had declined considerably. A lthough  
Roosevelt had several new item s on his agenda -  such as the  "pack
ing" o f th e  Suprem e C ourt so as to  have m ore justices on the bench 
w ho w ere supportive  o f  h is dom estic program s -  he evidently  be
lieved he could now  be m ore assertive in foreign affairs. T h e  inv ita
tion  to  C ham berla in  was h is first a ttem p t — and his first failure.

B u t th e  failure d id  no t d au n t h im , for he retu rned  to  the  them e of 
cooperation  again  and again . Q u ite  clearly, he was g rop ing  for ways 
to  tie  the  U n ited  S tates once again to  som e o th er countries in  defense

5 A . A. O Ener, American Appeasement (C am bridge, M ass., 1969), 189.
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o f peace and order in the  w orld. T hat th is gestu re  p rim arily  was a 
verbal one does no t detrac t from  its significance, for u ltim ately  
A m erican cooperativeness, rather than  isolation or un ila tera lism , 
w ould m ake a m ajor difference in  global developm ents.

Roosevelt’s next in itia tive  cam e in  O ctober w hen he m ade a 
speech in  C hicago calling  for in ternational cooperation to  isolate -  
or “q u aran tin e” -  aggressive states. As he said, w hen an  epidem ic 
breaks o u t in a com m unity , “the  com m unity  approves and joins in a 
quaran tine  o f the  patien ts  in  order to  p ro tec t the  hea lth  o f the 
com m unity  against the  spread o f the d isease.” Likewise, in the 
in ternational com m unity , those w ith  a disease (the disease o f aggres
siveness) m u st be quaran tined  by the  rest.

T he “qu aran tin e  speech" was barely noticed abroad, and a t hom e 
the  p residen t kep t saying th a t no new departu re  in  foreign policy 
was being con tem plated . N evertheless, in retrospect th e  speech is 
sign ifican t for i t ,  com bined w ith  other, a lbeit d isparate , in itiatives 
by the  adm in is tra tion , indicated  a  w illingness on the  p art o f the 
U n ited  States to  assert once again a voice in  w orld affairs. For 
instance, the  speech was im m ediately  followed by a proposal by 
U nder Secretary o f S tate Sum ner W elles for a w orld conference to  
enunciate fundam ental principles o f in te rnational relations. N o th 
ing  cam e o f it  as Secretary o f S tate H u ll th o u g h t the  tim e  was 
inopportune for such an effort. B u t bo th  Roosevelt and H u ll sup 
ported  the  League o f  N ations w hen it called for a conference to 
discuss th e  Sino-Japanese W ar. T he conference, convened in Brus
sels, was boycotted by Japan and G erm any b u t was a ttended  by the 
U n ited  States as well as the  European signatories o f the  N ine-Pow er 
Treaty and by the  Soviet U n ion . A lthough  lit tle  cam e o f it except for 
a condem nation  o f Japanese aggression, the  gathering  was another 
m ilestone in A m erica’s reem ergence in the global scene.

Even m ore drastic  developm ents cam e at the  end  o f 1937, when 
Japanese m ilita ry  aircraft fired a t and sank an A m erican gun b o at, 
the  Panay, on the  Yangtze as it was evacuating em bassy personnel 
and o thers from  N an k in g  tow ard Shanghai. Two A m erican lives 
were lost, and th ir ty  w ere w ounded. T his was a shocking event, 
suggesting  th a t even w hen the U n ited  States m ain ta ined  neu tra lity  
in  a foreign war the lives o f its citizens could be jeopardized. Short o f
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com pletely  w ithd raw ing  all A m ericans from  areas o f conflict, the 
nation  w ould  have to  be prepared for sim ilar inciden ts in  the  fu ture . 
A nd should  they co n tin u e , the  coun try  m ig h t have to  use m ilita ry  
force, how ever reluctantly , in  order to  p ro tec t its  nationals.

In  th is  instance, Jap an , n o t w ish ing  to  provoke th e  U n ited  States 
fu rther, offered an  im m edia te  apology as well as indem nities, so 
ou tw ard ly  th in g s  re tu rn ed  to  norm al. P resident Roosevelt, however, 
becam e so alarm ed th a t he sen t C aptain  Royal Ingersoll, ch ief o f the 
U .S . N avy's in te lligence d iv ision , to  London for secret ta lks w ith  his 
B ritish  co u n terp art for a  possible jo in t strategy  against Japan . T h is 
was, o f  course, a very unusual step, b u t for th a t very reason it 
suggests Roosevelt’s g row ing  concern w ith  the  Asian crisis and w ill
ingness to  take ac tion , how ever secretively. Ingersoll arrived in  Lon
don tow ard  the  end  o f the  year and in itia ted  w hat proved to  be the 
first o f  b ina tional d iscussions on cooperative m ilita ry  action . T he 
action  con tem plated  even included , a t Roosevelt’s behest, a blockade 
o f Japan  by U .S . and B ritish  ships. A lthough  no th ing  cam e o f th is , 
it  show ed how  far th e  p residen t had traveled in  a b rief span o f tim e 
tow ard defending  w orld  o rder.6

T h e  m o m en tu m , once developed, w ould no t be reversed. To be 
sure, Roosevelt d id  no t w ant to  go  too far ahead o f p ub lic  op in ion , 
and in  official pronouncem ents he con tinued  to  profess h is d e te rm i
nation  to  keep th e  coun try  o u t o f foreign com plications. B u t there 
was m uch  th a t he th o u g h t the  nation  could and should  do  short of 
d irec t involvem ent in  overseas conflicts. T hus in  January  1938 he 
resurrected W elles’s idea o f an in te rnational conference, for w hich he 
proposed W ash ing ton  as the  site. A gain C ham berlain  resisted, not 
w ishing to  iden tify  B rita in  too closely w ith  the  U n ited  States a t a 
tim e  w hen  he was engaged in  a delicate d iplom acy to  detach Italy  
from  G erm any (by recognizing the  Ita lian  conquest o f Ethiopia). 
W h e n  G erm any w ent ahead w ith  the  Anschluss, the U n ited  States 
took no ac tion  b u t announced th a t it  w ould step  u p  its rearm am ent 
p rogram . Roosevelt was particu larly  eager to  s treng then  A m erican 
naval pow er and fully endorsed the  V inson N aval Expansion A ct o f

6  See Jam es R . Leutze, Bargaining fo r  Supremacy (Chapel H ill , 1977), for a discus
sion o f  th e  Ingersoll m ission.
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May, prov id ing  for a new program  of naval rearm am ent, inc lud ing  
the  augm en ta tio n  o f capital ships to  a s tren g th  of 6 6 0 ,0 0 0  tons -  for 
the  first tim e go ing  beyond the  "treaty  lim its" im posed by the 
earlier naval d isarm am ent agreem ents (nullified since 1936).

A t th a t tim e, however, it was felt th a t to  increase naval power 
even to  th is  m odest ex ten t w ould take ten  years. Besides, the  naval 
bases a t Pearl H arbor and Subic Bay in the  Philipp ines badly needed 
repair, and a new one had to  be b u ilt on the  island o f G uam . In the 
m ean tim e, the  U n ited  States w ould revise its w ar plan "orange" (for 
a hypothetical w ar against Japan) to  take account o f Japan ’s grow ing  
pow er in the  w estern Pacific. H ith e rto , the idea had been to  move 
the  U .S . fleet across the  Pacific and engage the  Japanese fleet in an 
offensive assault near the Japanese hom eland , b u t now a defensive 
s trategy  was adopted ; the U n ited  States w ould have to  concede the 
P h ilipp ines to  Japan  in the  in itia l phase o f a w ar and then  subse
q u en tly  try  to  launch a coun terattack . In  any event, war w ith  Japan 
no longer appeared like a rem ote possib ility .7

In  the  m ean tim e, in  Europe, the  president was extrem ely in ter
ested in p laying a role d u rin g  the  Sudetenland crisis. O n  Septem ber 
26 , three days before the  fateful M unich agreem ent was signed by 
the  G erm an , B ritish , and French leaders to  reincorporate S udeten
land in to  G erm any, Roosevelt sent an appeal to  th e  European gov
ernm ents to  resolve the  difficulties peacefully. A sim ilar appeal was 
sen t to  M ussolini on S eptem ber 27, and to  H itle r  on Septem ber 28. 
W h en  the  M unich conference seem ed to  have succeeded in  preven t
ing  war, he expressed h is satisfaction. H is th in k in g  was probably 
reflected in U nder Secretary W elles’s hopeful assertion th a t "a new 
w orld order based upon justice and upon law" was em erg in g .8 T his 
m ay have been a self-deceiving exaggeration , b u t the episode a t least 
revealed th a t the  A m erican governm ent was now m ore w illin g  to  
express its views on in ternational affairs.

T h a t the  U n ited  States was prepared to  go beyond issuing sta te 
m en ts and appealing  to  the European governm ents to  avoid war

7 A n in teresting  recent study  of Am erican strategy tow ard Japan is W illiam
H onan , Visions o f Infamy (N ew  York, 1991).

8  O ffner, American Appeasement, 269.
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becam e clear soon after M unich . F irs t, ou traged  by th e  “n ig h t o f the 
broken g lass” -  a ttacks on Jew ish  businesses in G erm any in  N ovem 
ber -  P residen t Roosevelt w ithdrew  H u g h  W ilson, charge d ’affaires 
in B erlin  after the  resignation  o f  the  am bassador, W illiam  D odd , in 
late 1937 in  d isg u st a t N azi race policies. H itle r  responded by 
w ithdraw ing  the  G erm an  am bassador from  W ash ing ton , and thus 
the  tw o em bassies w ere to  be w ith o u t th e ir  chiefs for the  du ration  of 
the prew ar period.

Second, in  D ecem ber ano ther conference o f A m erican states was 
held in  Lim a. A reso lu tion  against N azi race doctrines was adopted , 
and th e  conferees also agreed to  im prove th e  ex isting  consultative 
procedures to  safeguard aga inst any th rea t to  the  "peace, security, or 
te rrito ria l in te g rity ” o f an  A m erican state . T his reaffirm ation of 
in ter-A m erican  so lidarity  was a m ajo r achievem ent if  only because 
U .S . rela tions w ith  M exico were a t a breaking p o in t in  1938. T he 
accom m odation  betw een M exican nationalism  and A m erican eco
nom ic in te rests , w hich had been ten ta tively  w orked o u t th rough  the 
efforts o f D w ig h t M orrow  and o thers (see C hapter 6), had once again 
been u nderm ined  after Lazaro Cardenas becam e presiden t in  1934. 
H e was m ore radical th an  Calles in  his econom ic and social p ro 
g ram s, and in  M arch 1938 his governm ent issued an oil expropria
tio n  decree, nationalizing  the properties o f B ritish  and A m erican oil 
com panies. T h e  U n ited  S tates reta lia ted  by stopp ing  the  practice of 
purchasing  M exican silver above w orld prices and boycotting  M exi
can o il, w hereupon M exico sough t to  sell it to  G erm any and Japan. 
Even such a serious crisis, however, d id  no t prevent the issuing of 
the  L im a declara tion , and soon, in  1939, Mexico and the  U nited  
States were able to  com e to  ag reem ent on fair com pensation to  the 
oil com pan ies.9

T h ird , a t the  end o f the  year President Roosevelt decided on the 
sale o f  m ilita ry  aircraft to  B rita in  and France, to  s treng then  the ir 
defenses for a possible w ar against G erm any. Treasury Secretary 
H enry  M orgen thau  was instruc ted  to  coordinate such sales, and soon 
representatives appeared from  those countries -  inc lud ing  Jean 
M onnet o f fu tu re  fam e as a founding  father o f European in teg ration

9  G e llm an , Good Neighbor, 5 0 -4 .
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— to  ob ta in  U .S . planes. Such sales were not a v io lation  of neu tra lity  
leg islation , as there was as yet no w ar in Europe, b u t the  fact tha t 
Roosevelt au thorized them  indicated  his g row ing  pessim ism  tha t 
war m ig h t com e after all, and his d e term ina tion  th a t, should  it 
happen , the  U n ited  States m ust play a role in s tren g th en in g  the 
dem ocratic nations.

In  A sia, in the  m ean tim e, th e  U n ited  States was, if an y th ing , 
becom ing even m ore assertive. In  M arch 1938 a defin ite  decision 
was m ade not to  invoke th e  N eu tra lity  A ct in  connection  w ith  the 
Sino-Japanese W ar. T h is enabled C hina to  purchase arm s in the 
U n ited  S tates, and already in th a t year som e $ 8 .9  m illion  w orth  of 
arm s was shipped to  th a t country. T he m oney for the  transactions 
cam e from  the  Chinese sale o f silver to  the U n ited  States (about 
$115 m illion  th a t year). Because silver had been "dem onetized” in 
C hina in the wake o f the  silver purchase crisis o f 1934, it could sh ip  
large q uan titie s  o f th e  m etal to  the  U n ited  S tates, and the  proceeds 
from th e ir  sale could be used to  ob ta in  credits w ith  w hich to  pur
chase arm s and o th er com m odities.

O f  course, Jap an , too , could buy arm s from  the  U n ited  States, 
and it had been do ing  so th ro u g h o u t the  1930s. (In  1938 the 
am oun t cam e to  $9 .1  m illio n .) B ut there was increasing public  
critic ism  o f th is in the U n ited  S tates, w here the  uneasy awareness 
grew  th a t th e  nation  was prov id ing  Japan w ith  the  aircraft, tanks, 
and am m u n itio n  w ith  w hich to  fig h t the  aggressive w ar in C hina. 
P ublic  rallies were held , le tters were w ritten  to  new spapers, and 
various g roups were organized to  p ro test th e  practice. O f  the  la t
ter, th e  m ost im portan t was the A m erican C om m ittee  for N o n 
partic ipa tion  in Japanese A ggression, created m ostly  th ro u g h  the 
in itia tive  o f form er A m erican m issionaries in  C hina. T he nam e of 
the  organization  was typical; v irtually  everyone agreed th a t Japan 
was engaged in an aggressive war in C hina, and a lthough  there was 
no consensus as to  w hether the U n ited  States should  becom e in 
volved by m ore than  m oral d isapprobation , it seemed to  m ake sense 
a t least to  refrain from  assisting Japan by th e  sale o f A m eri
can a rm s .10

10 W arren I. C ohen, The Chinese Connection (N ew  York, 1978), 2 1 4 -1 8 .
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T h is  g row ing  p u b lic  p ro test was reflected in  official policy, w hich 
also grew  m ore and m ore critical o f  Japan . In  Ju ly  the  S tate D e
p a r tm en t announced a m oral em bargo  o f  airplanes to  Japan . W hile  
no t legally  b in d in g , it  sen t a clear signal th a t Japan  w ould no 
longer be ab le to  co u n t on m aking  use o f A m erican arm s in  the 
C hinese war. T h en , tow ard the  end  o f the  year, as the  Japanese 
g overnm en t issued a declara tion  on the  new  order in  East Asia, 
Secretary o f S tate  H u ll im m ediate ly  denounced it ,  denying  Jap an ’s 
r ig h t to  create a new  order th ro u g h  its ow n fiat. T he U n ited  States 
w ould adam an tly  oppose Japanese unila tera lism  and w ould no t ac
cep t any m odification  in  th e  regional sta tus quo except th rough  
consu lta tion  and cooperation . T h is opposition  w ould character
ize U .S .-Japanese relations from  th is  tim e  u n til the  ou tbreak  of 
th e ir  war.

Finally, also in  D ecem ber, th e  U .S . governm ent announced a  loan 
o f $25 m illion  to  C hina to  be used for w hatever objectives the 
C h u n g k in g  au th o rities  considered necessary. A lthough  A m erica had 
p rovided C h ina w ith  cred its in  re tu rn  for silver, such cred its had 
been largely in ten d ed  for stab ilizing  Chinese finances. N ow, how
ever, th e  C hinese w ould be able to  use the  m oney for m ilita ry  
purposes, and  they  first tu rn ed  to  the  construc tion  o f a  road from 
B urm a to  C h u n g k in g , to  facilita te the  sh ipm en t o f arm s and goods 
to  th e  w artim e C hinese cap ita l. A lth o u g h  a sm all am oun t, th is , too, 
was an  im p o rtan t sym bolic ges tu re  whose significance was n o t lost 
on th e  com batan ts. Increasingly, the  Japanese were becom ing aware 
th a t th e  U n ited  States was m ak ing  itse lf  a strong  opponen t o f the ir 
aggression, w hereas the  Chinese felt th a t for the  first tim e in  years 
they  w ould be able to  coun t on  A m erican, in  add ition  to  Soviet, 
support.

To be sure, there was lit tle  expectation  e ither in Tokyo or C h u n g 
k ing  then  th a t the  U n ited  States w ould becom e m ilita rily  involved 
in  the  A sian war. M oreover, A m erica’s readiness to  do  som eth ing  to  
help  C h ina d id  no t yet m ean im p lem en ting  a global strategy of 
checking  Jap an , in  the  sp irit o f Roosevelt’s quaran tine  address. In 
retrospect, nevertheless, i t  is clear th a t these ten ta tive  steps the 
U n ited  States began to  take were laying the groundw ork  for w hat 
w ould develop in to  a determ ined  policy o f  opposing Japan.
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T h e  G ro w th  o f  G e o p o li tic a l-M in d e d n e ss

O n  January  4 , 1939, President Roosevelt gave Congress his annual 
m essage. I t  was notable for its lack o f new dom estic in itiatives. 
Instead , the  presiden t focused his a tten tio n  on in ternational devel
opm en ts, stressing th a t forces of aggression were grow ing  stronger 
and th a t there m u st be serious cooperative efforts to  resist aggres
sors. T he U n ited  States, he said, m ust use all m eans "short o f war" 
to  de ter aggression.

W h a t d id  "short o f war" m ean? T he answer becam e ev iden t the 
very next day w hen Roosevelt su b m itted  his budget p lan  for the 
fiscal year 1940, w hich included m ore than  $ 1 .3  b illion  for defense, 
o u t o f the  to ta l figure o f $9  b illion . To devote 15 percent o f govern
m e n t outlays for defense was unprecedented in peacetim e, b u t the 
actual defense spending  exceeded th is am oun t as the  president con
tinued  to  ask for, and Congress g ran ted , add itional appropriations. 
In  o th e r w ords, s ta rtin g  in 1939, the  U n ited  States began a massive 
arm am ent program  to  cope w ith  the  in ternational crisis. As o f tha t 
year, the  arsenal o f A m erican m ilita ry  aircraft, sh ips, and vehicles 
was sm aller th an  th a t o f m ost o ther powers. For instance, aircraft 
p roduction  for the  U n ited  States in 1939 cam e to  lit tle  m ore than  
2 ,0 0 0 , in  con trast to  10 ,300  in the  Soviet U n ion , 7 ,9 0 0  in B rita in , 
8 ,2 0 0  in  G erm any, and 4 ,4 0 0  in J a p a n .11 W h a t the  nation  m ust 
now do, and was determ ined  to  do , was to  catch u p  and eventually  
surpass these o ther countries’ perform ances in  arm s m anufacturing .

N o t th a t there was the  expectation  th a t these arm s m ig h t actually 
be used by the  U n ited  States. R ather, they should  serve as an  indica
tio n  o f  A m erican determ ina tion  to  play a role in in te rnational affairs. 
T hey could also be placed in  strategic positions as a d e terren t to  
w ould-be aggressors against Am erica. T heir increasing volum e, o f 
course, w ould m ake som e o f them  available to  those s tru g g lin g , or 
likely soon to  be s tru g g lin g , against aggressive powers.

T h is last objective was very im portan t -  b u t risky, as was revealed 
w hen a plane carry ing French officials crashed on the  W est Coast in 
January. They were te stin g  A m erican airplanes for possible purchase,

11 Paul Kennedy, The Rise and  Fall o f the Great Powers (N ew  York, 1987), 324.
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and the  acciden t revealed perhaps m ore th an  th e  presiden t in tended 
abou t the  nation 's co m m itm en t to  th e  defense o f France. S till, the 
event d id  n o t d au n t h im  or anyone else in  the  adm in istra tion  who 
was d e term ined  th a t the  U n ited  States m u st take an  unequivocal 
stand  aga inst aggression. In  July , Lord R iverdale o f  Sheffield arrived 
to  m ake a  survey o f w hat types o f m ilita ry  supplies B rita in  m ig h t be 
able to  coun t upon  from  th e  U n ite d  States. C om bined w ith  the aid 
to  C h ina begun  in  D ecem ber 1938, all these steps added u p  to  a 
policy o f defend ing  the  cu rren t and fu tu re  v ic tim s o f G erm an , I ta l
ian, and Japanese m ilita rism .

In  the  m ean tim e, the  Roosevelt adm in istra tion  sough t to  have the 
ex isting  neu tra lity  leg isla tion  repealed. From its p o in t o f  view, neu
tra lity  had  clearly ou tlived  w hatever purposes it had been in tended  
to  serve. T here  could  be no neu tra lity  in  a w orld as transparently  
d iv ided as it  was in  1939. N o th in g  im m ediately  cam e o f it, as 
substan tia l segm ents o f Congress w ere no t yet ready for so drastic a 
step. Roosevelt was w illing  to  se ttle  for a “cash and carry" princip le 
for trade in  arm s. (This provision, first w ritten  in to  the N eu tra lity  
A ct o f  M ay 1937, specified th a t belligeren ts could o b ta in  goods 
o ther th a n  arm s from  th e  U n ited  States so long as they were paid for 
by cash and  carried away in non-U .S . vessels.) Even so, it  was only 
in N ovem ber, after the  ou tb reak  o f W orld W ar II, th a t Congress 
finally revised neu tra lity  laws and au thorized  the  sale o f arm s to  
belligeren ts on  the  “cash and carry” basis. T ho u g h  hem m ed in by 
restric tions, th e  new  law  was a landm ark , ind icating  the end of 
A m erican isolation from  w orld conflicts.

W h ile  it  stepped  u p  arm s p roduction  and  revised neu tra lity  legis
la tion , the  adm in istra tio n  also took som e in itia tives to  prevent a 
further deterio ra tion  o f in ternational affairs. H ere it is in te resting  to 
note con trasting  approaches to  Europe and to  Asia. Toward Europe, 
Roosevelt con tinued  his efforts, begun  in  1938, to  appeal to  w orld 
leaders to  se ttle  in te rnational d ispu tes peacefully and in  cooperation. 
For instance, d u rin g  the  sp ring  and sum m er o f 1939, as tensions 
arose in  E urope and  there were expectations o f war in  the  near 
fu tu re , the  p residen t sen t u rg en t messages to  H itle r  and M ussolini 
for a peaceful se ttlem en t o f the  Polish question . O n  one occasion, 
Roosevelt inv ited  them  as well as leaders o f o th e r countries to  nam e
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th irty -one countries they w ould pledge no t to  invade. H e m u st have 
know n th a t these overtures w ould not w ork, g iven  th e  irreconcilable 
positions o f G erm any, on one hand , and B rita in  and France, on the 
o ther, on the  Polish question . H e therefore coupled such efforts w ith  
an a tte m p t (w hich d id  not succeed) to  persuade the  Soviet U nion  to  
cooperate w ith  B rita in  and France to  prevent fu rth e r G erm an aggres
sion. Beyond such steps, however, he d id  not w ant to  take his 
country  farther in the  d irection  o f d irect involvem ent in  European 
affairs. I t seem ed enough to  be in a sta te  o f readiness to  provide 
B rita in  and France w ith  arm s, should they be needed.

Toward Asia, in con trast, President Roosevelt was w illing  to  be 
m ore forceful. Perhaps no o ther step  taken a t th is  tim e  was m ore 
crucial in defin ing  A m erica's Asian policy than  the no tification  p re
sented  to  Tokyo in Ju ly  th a t the U n ited  States in tended to  abrogate 
the  treaty  o f com m erce between the  tw o countries as o f January 
1940. T h is was a m ore drastic m easure than  any th ing  the  president 
was do ing  in Europe; to  abrogate a treaty  o f com m erce was ta n ta 
m o u n t to  p u ttin g  b ilateral com m ercial transactions a t th e  m ercy of 
the  U .S . au tho rities , because Japanese sh ippers, m erchants, and 
bankers engaged in  the A m erican trade w ould no longer be p ro 
tected  by treaty  righ ts.

Officials in  Tokyo were shocked. A lthough  they had noticed the 
steady harden ing  o f A m erican policy in  Asia, they had not realized 
th a t W ashington  was tak ing  such a d im  view o f the  s ituation  and 
was w illing  to  be so decisive in s tand ing  up  to  Japanese aggression. 
A ctually, President Roosevelt seems to  have been persuaded to  take 
such action  to  p reem p t a congressional resolution  to  a sim ilar effect; 
congressm en, too , had becom e strongly  critical o f Japan , no doub t 
influenced by the  g row ing  pub lic  sen tim en t against th a t country. 
M oreover, Roosevelt may have sought to  p revent a G erm an-Japanese 
alliance -  he knew, as d id  everyone else, th a t G erm ans and Japanese 
were d iscussing such a possib ility  -  by d im in ish in g  Jap an ’s value as 
G erm any’s po ten tia l ally. W ith o u t the treaty  o f com m erce, Japan 
w ould be th a t m uch m ore dependen t on A m erican goodw ill and 
therefore less a ttractive  to  G erm any as a partner in  a global strategy. 
(A t th a t tim e  the  la tte r was in ten t on ob ta in ing  a Japanese alliance
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aim ed a t B rita in , whereas Japan  w anted to  confine the  alliance to 
jo in t ac tion  against th e  Soviet U nion . In  the event, no t so m uch 
Roosevelt as H itle r  and S talin  aborted  a G erm an-Japanese alliance; 
the Japanese w ere shocked by the  N azi-Soviet nonaggression pact 
and tem porarily  lost th e ir  ap p e tite  for a G erm an alliance.)

I t  should  be no ted  th a t all these steps, rang ing  from  m ilita ry  
bu ildups to  the  ab rogation  o f the  trea ty  o f com m erce w ith  Japan , 
were taken  before Europe p lunged  in to  another w ar in  Septem ber. 
They am oun ted  to  a sign ifican t transform ation o f A m erican foreign 
policy before th e  ou tb reak  o f the  European war. T h is transform ation 
was fundam entally  geopolitical; it am ounted  to  sign ifican t portions 
o f the  A m erican people and th e ir  leaders em bracing m ilita ry  force, 
pow er p o litics , and in te rnational collective action as necessary to  
preserve th e  peace and  to  preven t aggression.

W hence cam e th is  geopolitical consciousness? W hatever traces of 
geopolitics the re  had been in  th e  period o f Theodore Roosevelt 
w ould seem  to  have d isappeared, or a t least becom e subm erged , by 
th e  1930s. T h e  rise o f N azism  or the  resurgence o f Japanese m ilita 
rism  had n o t au tom atically  produced pow er-political th in k in g ; on 
th e  contrary, such overseas phenom ena had reinforced dom estic  paci
fism , iso lation ism , and  an tim ilita rism . I t  was only after 1937 th a t 
som e began  ta lk in g  abou t A m erica’s geopolitical role. O ne o f the 
first books to  advocate th e  new  th in k in g  was L ivingston H artley ’s Is 
America A fra id ? , pub lished  in  1937. T he au thor, a jou rnalist, ar
gued  th a t the  do m in a tio n  o f Europe by one coun try  (Germ any, o r it 
could be th e  Soviet U nion) and A sia by ano ther (Japan , o r even 
China) w ould  be a  th rea t to  the  U n ited  States. E ither developm ent 
could b rin g  ab o u t th e  fall o f B rita in  and the B ritish  E m pire, whose 
resources could  be p u t a t the  service o f the  hegem onic powers. T he 
U n ited  S tates, H artley  no ted , was sandw iched betw een tw o land- 
mass powers: th e  E uropean landm ass under G erm an or Soviet con
tro l, and th e  A sian landm ass under Japanese or Chinese contro l. The 
danger to  A m erican security  w ould increase especially if  G erm any 
and Jap an , em erg ing  as the  strongest powers in  the  tw o spheres, 
should  com bine. T hey  w ould be no t only m ilita ry  powers b u t au to 
cratic sta tes as w ell, and  thus w ould m enace the  dem ocratic nations.
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In  such a s itu a tio n , the  au th o r asserted, the  U n ited  States m u st be 
prepared to  ally itse lf  w ith  B rita in ; the  tw o shared a g rea t deal in 
basic policies and in te re s ts .12

Few at first noticed the book, b u t the  sort o f arg u m en t it  con
ta ined  steadily  grew  in influence. O f  its tw o them es -  th a t dem ocra
cy was in  danger and th a t the  U n ited  States m ust be w illing  once 
again  to  becom e involved in w orld politics -  the  first may have been 
easier to  accept, for by 1937 som e confidence in  dem ocracy had 
re tu rned  to  A m erica. N o  longer were com m entators o r politic ians 
speaking  defensively or w istfu lly  abou t democracy, as they had done 
d u rin g  the  first few years o f the  Roosevelt adm in istra tion . H aving  
survived the  w orst phase o f the  D epression w ith o u t having had to  
abandon dem ocratic governm ent, the  A m ericans o f all po litical affil
ia tions and persuasions could feel th a t som ehow  A m erican dem ocra
cy had w eathered its severest test. B u t just w hen they  regained 
confidence in th e ir  ow n dom estic in stitu tio n s, they awoke to  the 
danger posed to  them  from  an tidem ocratic forces overseas. T h e  defi
n ition  o f th is national danger was th e  im portan t first step  in redefin
ing th e ir  a t titu d e  tow ard in ternational affairs.

In  coping  w ith  th is  newly realized th rea t to  national security  and 
in s titu tio n s , advocates o f U .S .-B ritish  (or U .S .-C hinese) coopera
tio n  steadily  grew  in num ber. A lthough  they d id  not always speak 
the language o f geopolitics, the d irection  was clear, because once it 
was decided th a t the  U n ited  States had to  do som eth ing  to  prevent 
to ta l G erm an  victory in Europe or Japanese victory in  Asia, it  fol
lowed th a t it  m ust use its full resources for the defense o f th e  global 
sta tu s quo  and otherw ise involve itse lf in  the affairs o f Europe and 
Asia.

Such th in k in g  began to  be prom oted w ith  vigor by a sm all g roup  
o f  scholars, som e o f w hom  were recent arrivals from Europe and saw 
developm ents there in a geopolitical fram ew ork. For them  (m en like 
N icholas Spykm an and Felix G ilbert), and for those w ho cam e under 
th e ir  influence (some o f w hom  established research centers on s tra te 
gy a t P rinceton , Yale, and  elsewhere), it was axiom atic th a t "the 
realities o f pow er" were the  ex isten tial g iven o f w orld affairs, and

12 L ivingston H artley, Is America A fraid?  (N ew  York, 1937).
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th a t w hether the  U n ited  States w anted  to  be or no t, it  was involved 
in g lobal pow er po litics by v irtu e  o f its very existence w ith  its 
enorm ous size, popu la tio n , resources, and productiv ity . T h is being 
the case, it  had no choice b u t to  assert its role in  in ternational affairs 
rather than  passively responding to  developm ents elsewhere.

T he em ergence o f geopolitical-m indedness was a m ajor phenom e
non o f A m erican in te llectual and d ip lom atic  history. T he conscious
ness o f pow er and the  readiness to  consider w ar as an  in stru m en t o f 
national policy -  such a “realist" response to  w orld affairs was to  
have a p rofound im pact on th e  way the  A m erican people viewed 
external events. T h e  new  assertiveness in Roosevelt’s foreign policy 
dovetailed w ith  th is  in te llectual developm ent. It was perhaps fo rtu 
nate for th e  U n ited  States and  for the  w orld th a t th is conjunction  o f 
policy and  th o u g h t had begun  to  take place by 1939. B u t, a t the  
same tim e , the  earlier trad itio n  o f W ilsonianism  w ould no t be to 
tally subm erged  under the  new  realism . H enceforth , A m erican for
eign policy w ould have th e  task o f com bin ing  geopolitics w ith  
W ilsonian  in te rnationalism . H ow  the  com bination  w ould w ork was 
not yet clear.



11. The Road to Pearl Harbor

T h e  E u ro p e a n  W a r a n d  U .S . N e u tra l i ty

T h e  several m onths betw een Septem ber 1939, w hen G erm any in 
vaded P o land , and the sp ring  o f 1940, w hen the ta rge t o f th e  attack  
shifted  to  W estern E urope, have been referred to  as the  period o f a 
“phony  w ar.” W ar had been declared by B rita in  and  France im m e
diately  after the G erm an invasion o f Poland, b u t there was actually 
lit tle  f ig h tin g  betw een the  tw o sides. A fter W arsaw fell on S eptem 
ber 27 , there was lit tle  fu rthe r m ilita ry  action , and there were even 
som e a ttem p ts  a t reestab lish ing  a sem blance o f sta tu s quo in  Europe 
w ith o u t m ore bloodshed. A lthough  G erm an and French troops con
fronted  one ano ther along th e ir  frontier, they d id  not exchange fire. 
T here was an atm osphere o f unreality, and m any doub ted  if  th is  was 
actually  the  beg inn ing  o f another w orld war.

A nd yet there was no th ing  "phony" abou t the developm ents in 
Eastern Europe. T h e  Soviet U n ion , tak ing  advantage o f th e  just- 
signed nonaggression pact w ith  G erm any, sent its troops to  Poland 
from  the  east, in effect p a rtitio n in g  Poland in to  tw o. Soviet forces 
then  tu rned  no rth , invading  F inland in m id-O ctober. T h e  severe 
fig h tin g  con tinued  un til M arch 1940, when the parties signed a 
peace accord, w hich included som e te rrito ria l cessions to  the  Soviet 
U n ion . In  Asia, the Sino-Japanese W ar w ent on. A lthough  the 
in tensity  o f g round  fig h tin g  had abated , Japanese air attacks on 
Chinese railroads, m ilita ry  bases, and the  w artim e capital o f C h u n g 
k in g  were stepped  up. In the m eantim e, ju st before th e  G erm an 
sp ring  offensive began in the W est, a g roup  o f Chinese politicians 
led by W ang C hing-w ei set up  a pro-Japanese governm ent in N an 
k ing . T h is action signaled , am ong o ther th in g s , Jap an ’s in ten tion  to 
stay in  C h ina, for w ith o u t Japanese m ilita ry  suppo rt no such puppet 
reg im e w ould survive.
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These events revealed th a t, a lthough  the  European w ar may have 
been “phony," m om entous developm ents w ere occurring  on the 
global scale, w ith  G erm any, Japan , and now the  Soviet U nion  clear
ly in te n t on revising te rrito ria l boundaries by force. W ould the  three 
pow ers com bine as "revisionists” challenging th e  sta tu s quo? I f  they 
d id , w hat response w ould com e from  the  rest o f the  w orld , especially 
from  the  one m ajor nation  th a t had rem ained ou tside th e  conflicts o f 
th e  decade, the  U n ited  States? A lthough  W ashington  had taken 
steps to  su p p o rt actual and po ten tia l v ic tim s o f aggression, it had 
confined its assistance to  means “short o f w ar.” W ould it long be 
able to  persist in  such a stand , especially if  the  th ree to ta litarian  
regim es should  unite?

T h a t was no t a far-fetched prospect. T he N azi-Soviet pact had 
sha tte red  the  w orldw ide coalition  o f antifascist forces, th e  popu lar 
fro n t, and , as a resu lt, C om m unists , radicals, and m any o thers w ho 
had followed the Soviet lead in in ternational issues had becom e 
dem oralized and d isorien ted . In Japan , in  the  m ean tim e, voices 
began to  be heard , even w ith in  th e  army, w hich had trad itionally  
viewed Russia as th e  key hypothetical enemy, th a t in  view o f the 
rapidly  chang ing  in ternational events, the  nation  should  com pletely 
overhaul its foreign policy and seek an accom m odation w ith  the 
Soviet U n ion  so as to  form a tr ip a rtite  arrangem ent consisting  o f the 
th ree pow erful an tidem ocratic  nations. A lth o u g h  th is  was s till a 
m ino rity  view, it was sign ifican t th a t the Soviet invasion o f Poland 
coincided w ith  the sign ing  o f a N om onhan  cease-fire agreem ent, 
b r in g in g  to  an end the  series o f clashes betw een Soviet and Japanese 
forces along  the  S iberian-M ongolian-M anchurian  border. G erm an 
officials, for th e ir  p a rt, were becom ing in terested  in  the  idea of 
renew ing talks w ith  the  Japanese for an alliance -  n o t, however, 
aim ed at th e  Soviet U nion  b u t a t B rita in  and the  U n ited  States. In 
the m ean tim e, it  w ould be o f param ount im portance for G erm any to  
p reven t U .S . involvem ent in  the  European war, phony or real.

In  such a situa tion , the  position  o f the  U n ited  States was becom 
ing o f critical im portance. It had m any choices. I t could freeze its 
position  as o f Septem ber 1939 and do no th in g . I t  could openly 
proclaim  its support o f the  dem ocracies and con tinue to  assist them  
by all m eans “short o f w ar.” I t  could try  to  detach the Soviet U nion
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from  G erm any by d ifferen tia ting  its responses to  the  tw o aggressors. 
I t  could seek to  prevent a G erm an-Soviet-Japanese coalition  from 
develop ing  by n ego tia ting  a com prom ise se ttlem en t o f its differences 
w ith  Japan . O r  it  cou ld  step  up  its suppo rt o f C hina so as to  tie  Japan 
dow n on  th e  A sian co n tin en t and m ake it less valuable as a po ten tia l 
ally o f  e ith e r  G erm any or the  Soviet U nion.

These w ere hard  choices. G eopolitical th in k in g , w hich, as seen in 
th e  p reced ing  chapter, had becom e evident in  A m erica by 1 9 3 8 -9 , 
m ig h t have called for a policy o f iden tify ing  the m ain  th rea t, for 
exam ple G erm any, and iso lating it from  its w ould-be partners by 
offering som e inducem ents to  the  la tte r, in th is  instance the  Soviet 
U n ion  and  Japan . O r, if  Japan  were to  be viewed as the  m ajor th reat 
to  peace, the  U n ited  States m ig h t find it p ru d en t to  concentrate on 
the  A sian w ar and  seek a new  M un ich-type se ttlem en t in Europe.

T h e  tro u b le  was th a t by then  A m erican official and pub lic  opinion 
had becom e an tagonized  against all th ree , so th a t it was extrem ely 
difficult to  d ifferen tia te  am ong them . T he pub lic  had supported  
n eu tra lity  revision, assistance to  C h ina, and th e  te rm ination  o f the 
Japanese com m erce treaty. N ow  it had becom e enraged by Soviet 
behavior in  Poland and F in land , and there were pressures on the 
Roosevelt ad m in is tra tio n  to  enact sanctions against th e  Soviet U nion. 
(T ha t nation  was expelled from  the  League o f N ations in  D ecem ber.) 
U n d er the  circum stances, even if  P resident Roosevelt had w anted to 
keep his op tions open so as to  p revent collusion am ong G erm any, the 
Soviet U n io n , and  Japan , he w ould have found it extrem ely  d ifficult 
to  ob ta in  pub lic  support.

T here  is evidence th a t Roosevelt d id  in fact w ant to  trea t the 
Soviet U n ion  differently, in the  belief th a t sooner or later the  N azi- 
Soviet m arriage o f convenience w ould d isin teg rate  and th a t G er
m any in  E urope and Japan  in Asia were the  m ajor th reats to  peace, 
ra the r than  the  Soviet U n ion . B u t o thers, like the  popular isolation
ist Charles L indbergh , were asserting th a t the  Soviet U nion  was a 
g rea ter m enace to  civ ilization  th an  G erm any, and so the president 
had to  be c ircum spect in  any th ing  he d id  tow ard th a t co u n try .1

1 W arren  K im b all, The Most Vnsordid A ct (B altim ore, 1969), 29 . See also H . W.
Brands, Inside the Cold War (N ew  York, 1991), 9 3 - 5 .
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Toward G erm any and Japan , th e  A m erican pub lic  seem ed satis
fied w ith  the  “cash and carry" provision in th e  latest neu tra lity  law 
th a t enabled B rita in , France, and C hina to  buy A m erican arm s 
legally. Beyond th is , however, it w ould appear th a t the  A m ericans 
w ere m uch  m ore w illing  to  take stronger measures in  Asia than 
in  Europe. N o t th a t they favored conciliating  G erm any so as to  
concentra te  on fru stra ting  Japanese am bitions in C hina, b u t a t least 
for the  tim e being  they were opposed to  go ing  beyond the  "cash and 
carry" arrangem ent — for instance, lend ing  m oney -  w ith  B rita in  or 
France. T h a t w ould have fu rthe r involved th e  U n ited  States in the  
European s ituation  a t a tim e  w hen G erm any was being  very^cautious 
no t to  arouse A m erican hostility . H itle r  well recognized th a t, no 
m a tte r  w hat he decided to  undertake next in Europe, he w ould have 
to  reckon w ith  the  U n ited  States as the  m ajor supp lier o f B rita in  and 
France as well as the key po ten tia l obstacle in  the  way o f his am b i
tions. "T he G erm ans have no th ing  against th e  A m ericans, and the 
A m ericans have no th ing  against th e  G erm ans," he declared shortly  
after the  ou tb reak  o f the  war, to  assure the U n ited  States th a t he d id  
no t w ant troub le  w ith  th e  la tte r and also to  prevent its in tervention  
in  European affairs.2 I f  th e  U n ited  States could som ehow be kep t 
away from  the  European conflict, th en , he th o u g h t, G erm any m ig h t 
be able to  establish  its dom ination  over C entral and Eastern Europe 
w ith o u t m uch  fu rth e r interference from  B rita in  or France.

In  th is , H itle r  was partially  successful. In  the  absence o f overt 
G erm an  attacks on A m erican ind ividuals, goods, o r sh ips, public  
op in ion  in the  U n ited  States rem ained opposed to  go ing  beyond the 
“cash and carry" form ula to  help the  dem ocracies. A nd in February 
1940 President Roosevelt sent U nder Secretary Sum ner W elles to  
Europe to  explore possibilities for peace. H ad  th e  G erm ans suc
ceeded in  im pressing on W elles th e ir  peaceful in ten tions , U .S . for
eign policy m ig h t have rem ained unchanged m uch longer than  it 
d id . In reality, however, W elles returned  convinced th a t th e  best 
way o f p reventing  the  phony war from  developing in to  som eth ing  
m ore serious was th ro u g h  m aking  clear A m erica’s in ten tion  to  com e 
to  the  aid o f B rita in  and France should  G erm any decide to  p lunge

2 Saul Friedlander, Prelude to D ownfall (N ew  York, 1967), 41 .
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E urope to  a w ar o f devastation . T h e  episode indicates th a t there was 
a lim it beyond w hich the  U n ited  States w ould no t go . I t w ould not 
actively seek to  m ed iate  betw een the  tw o sides in the  European 
conflict lest such an a tte m p t should  b ring  about a relative w eaken
ing  o f the  dem ocracies’ stand  against G erm any. T he tw o sides were 
s im ply  n o t equal in  the  eyes o f the  m ajority  o f  the  A m erican people; 
rather, one side was the  obvious aggressor, and so to  m ediate as if 
bo th  sides had to  m ake concessions w ould be untenable.

In  A sia the  s itua tion  was even m ore clear-cut, and here, too , there 
was li t t le  inclination  to  conciliate Japan . Tokyo extended several 
overtures in  late 1939 and early 1940 as its officials, like the ir 
G erm an  coun terparts , had becom e fully aware o f A m erica’s po ten tia l 
pow er to  frustra te  Japanese am bitions. Japanese policy tow ard the 
U n ited  States d u rin g  th is  period aim ed prim arily  a t persuading the 
la tte r  to  restore norm al trade relations ra ther than  go ing  th rough  
w ith  th e  announced ab rogation  o f the  treaty  o f com m erce. W ashing
to n , however, rebuffed such overtures and w ent ahead w ith  the 
ab rogation  o f th e  treaty, w hich took effect on January  26 , 1940. T he 
tw o nations now  en tered  "the  period o f  no trea ties ,” as the  Japanese 
called it .  T h e  firm ness o f U .S . policy tow ard Japan  was derived from 
the conviction  th a t only such an approach w ould keep Tokyo’s lead
ers from  a m ore reckless path .

To the  degree th a t th e  A m erican policy o f firm ness tow ard G er
m any and Japan  was in tended  to  m oderate th e ir  behavior, it  d id  not 
achieve th e  objective. As noted  earlier, the  Japanese w ent ahead w ith  
the  estab lishm en t o f  the  N an k in g  p u p p e t regim e. M ore gravely 
s till, G erm any launched a devasta ting  offensive against Scandinavia, 
France, and th e  Low C oun tries in A pril, conquering  m ost o f  W est
ern Europe by Ju n e . O ne  after another, these countries fell to  G er
m an forces, and the  clim ax cam e in  Ju n e  w hen G erm an troops 
occupied Paris. A  G erm an-French arm istice was signed on Ju n e  22. 
To com pound the  grav ity  o f th e  s itu a tio n , Soviet forces proceeded 
against L ithuania, and on  Ju ly  21 the  three B altic states o f L ithua
nia, Estonia, and  Latvia were incorporated in to  the  Soviet U nion. 
(The U n ited  States p ro m p tly  froze the  assets o f these coun tries.) 
T hus the  th ree to ta lita rian  powers w ere fu rther aggrandizing  th e m 
selves as th o u g h  n o th in g  stood in  th e ir  way. I f  there had been any
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in ten tio n  in W ashington  o f  try ing  to  prevent such a developm ent, it 
had obviously failed.

T h e  sense o f  failure was devasta ting , b u t it  also b ro u g h t about 
sign ifican t changes in  U .S . policy, changes th a t were destined  to  
frustra te  th e  am bitions o f  G erm any and Japan , w hile a t th e  same 
tim e  inc lin ing  the  nation  to  separate o u t the Soviet U nion  from 
these tw o.

The Axis Versus the Democracies

G erm any's sp ring  offensive (the B litzkrieg) was undertaken  when 
H itle r  calculated th a t the  W estern dem ocracies were s till weak and 
chances for U .S . m ilita ry  in tervention  slim  -  whereas the  longer he 
hesita ted , the readier all these powers w ould becom e to  resist. I t  was 
im perative to  strike  qu ick ly  and decisively, first against France and 
the  nearby countries and then  against B rita in  before the  U nited  
States had a chance to  intervene. If  all o f W estern E urope should  fall, 
then  G erm any w ould be able finally to  tu rn  against the  Soviet U nion  
and  b rin g  all o f Europe under its contro l.

I t is clear th a t the  position  o f the  U n ited  States was o f critical 
im portance in  such calculations. N o  m a tte r w hat A m erica d id , or 
d id  no t do , it was bound  to  affect th e  course o f th e  European 
conflict. Q u ite  predictably, therefore. H itle r  sough t to  p revent U .S . 
in te rven tion  th ro u g h  a num ber o f ways. F irs t, he con tinued  to  
assure the  A m ericans th a t “G erm any has never had any te rrito ria l or 
po litica l designs on the  A m erican co n tin en t, and has none at pre- 
se n t.’’3 H e was postu la ting  a d iv ided w orld -  “E urope for th e  E u
ropeans and A m erica for the  A m ericans," as he said -  w hich he 
th o u g h t the  A m ericans w ould accept ra ther than  go  to  w ar to  p re
vent such a developm ent. A t the  same tim e , H itle r  m ade use of 
p ropaganda, th rough  sub tle  h in ts  as well as covert ac tiv ities, to 
influence A m erican op in ion  and prom ote iso lationism . T h ird , he 
also tried  to  tie  the  U n ited  States dow n in the Pacific by in sinuating  
th a t he m ig h t m ake a pact w ith  Japan . T he idea was to  alarm  the 
U n ited  States and keep it preoccupied w ith  Japanese aggression

3 Ibid., 95.
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in  A sia, w hich w ould presum ably  prevent it  from  in tervening  in 
Europe.

N one o f the  tactics w orked, for after the  sp ring  offensive A m eri
can pu b lic  op in ion  tu rn ed  decisively against G erm any and in  favor 
o f assisting  B rita in  -  a lth o u g h  advocates o f o u tr ig h t m ilita ry  in ter
vention  w ere s till sm all in num ber. T h e  public  was now clearly 
com ing  to  the  realization th a t A m erican security  and in terests w ould 
be m enaced should  G erm any defeat B rita in . G erm any could then 
assault th e  Soviet U n ion  or South A m erica, in e ith e r eventuality  
b r in g in g  its  th rea t closer hom e to the  U n ited  States. A victorious 
G erm an  N avy w ould d isru p t A m erican trade. M ost fundam entally , 
a to ta lita rian  Europe (and South A m erica) w ould endanger w hat was 
left o f  dem ocratic governm ents and u ltim ately  A m erican dem ocracy 
itself. O n  to p  o f  th a t, if  Japan were form ally tied  to  G erm any, the 
th rea t w ould  becom e even m ore form idable.

In  such a s itu a tio n , A m erican response was qu ick  and clear-cut. 
Even before the  G erm an-Japanese alliance was consum m ated on Sep
tem ber 27 , th e  U n ited  States took decisive steps to  try  to  prevent 
B rita in ’s defeat. As the governm ent in  London, headed by W inston  
C hurch ill since May, sent Roosevelt u rgen t pleas for assistance, the 
U n ited  States began sh ipp ing  large q u an titie s  o f arm s and aircraft 
to  B rita in . In an address a t the  U niversity  o f V irg in ia on Ju n e  10, 
the  day Italy  declared w ar against France and B rita in , Roosevelt 
asserted, “we w ill extend to  the  opponents o f force the m aterial 
resources o f th is n a tio n .” H ith e rto , such assistance had taken th e  
form  o f  com m ercial transactions under the "cash and carry” p rin c i
p le, b u t th e  p residen t now m ade it  clear th a t he was no t ta lk ing  of 
sale b u t o f  aid ; i t  was expected th a t sooner o r later B rita in  w ould run 
o u t o f cash to  pay for A m erican arm s, so the  U n ited  States m ust be 
prepared to  consider o th e r ways o f help ing  o u t. O ne arrangem ent 
was th e  "destroyer dea l” o f Septem ber, involving a barte r arrange
m en t betw een fifty U .S . destroyers transferred to  B rita in  in  re tu rn  
for th e  U .S . lease o f  som e B ritish  bases in th e  W estern H em isphere, 
such as those in  N ew foundland , B erm uda, and T rin idad . T his 
agreem ent was preceded by a U .S . m ilita ry  m ission to  B rita in , 
w hich reported  th a t the  la tte r  was likely to  hold o u t against the 
G erm an assault, and therefore th a t the arm s supplied  by the  U nited
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States w ould no t end u p  in G erm an hands. All the  m ore reason, 
th en , to  sh ip  m un itio n s, sh ips, and aircraft to  B rita in .

These m easures were supported  by the  pub lic , som e o f th e  m ost 
a rticu la te  and p rom inen t o f w hom  estab lished , in May, th e  C om 
m ittee  to  D efend Am erica by A id ing  the  A llies. Its spokesm en 
reiterated  the  them e th a t A m erica’s survival was bound u p  w ith  
B rita in ’s, and th a t these tw o were now th e  last hope for the  preserva
tion  o f civ ilization  i t s e l f /  Such rhetoric was reb u tted  by the  isola
tio n is ts , w ho organized th e ir  openly an ti-B ritish  A m erica F irst 
C o m m ittee , com m itted  to  keeping the  nation  detached from  exter
nal com plications and to  erecting  a “Fortress A m erica ,’’ an im p reg 
nable sta te  th a t w ould w ith stand  any th rea t from  the  o u ts id e /  
O p in io n  polls ind icated , however, th a t an increasing num ber of 
A m ericans were sid ing  w ith  the  C om m ittee  to  D efend Am erica 
rather than  w ith  the A m erica F irst C om m ittee . T h e  g row ing  nation
al consensus was sym bolized by President Roosevelt’s decision to  ask 
tw o  p ro m in en t R epublicans, Frank K nox and H enry  L. S tim son, to  
join the  ad m in istra tio n , as secretaries o f th e  navy and o f war, respec
tively. T h e  governm ent was now m ore b ipartisan , and , even m ore 
im p o rtan t, the  partic ipa tion  o f tw o R epublican leaders served to  
reestablish a close connection betw een the adm in istra tio n  and the 
business com m unity . N o  longer w ould the Roosevelt adm in istra tion  
seek to  m ain ta in  a d istance from W all S treet and the  w orld of 
corporate executives and lawyers; it  w ould forge a new corporatist 
synthesis in the  nam e o f national defense.

In the  m ean tim e, th e  defense o f the W estern H em isphere becam e 
even m ore u rg en t in  view o f G erm an naval cam paigns in  the  A tlan 
tic  and N azi p ropaganda activ ities in  Latin Am erica. In la te Ju ly , 
Secretary o f S tate H u ll traveled to  H avana to  a tten d  an inter- 
A m erican conference for the  fourth  tim e  since tak in g  office. T he 
tw enty-one A m erican republics agreed th a t they should  be prepared , 
collectively and individually , to  take over any European possession 
in the  hem isphere th a t was endangered by aggression and to  estab-

4 O n  th e  C o m m ittee  to  Defend A m erica, see M ark C hadw in, Warhawks (N ew

York, 1968).
5 O n  th e  A m erica F irst C om m ittee , see W ayne S. Cole, America First (M adison,

1953).
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lish a tem porary  trusteesh ip  over such territory. T he conferees also 
adop ted  a declara tion  s ta tin g  th a t any a tte m p t by a non-A m erican 
pow er to  in terfere w ith  the  sovereignty o f a nation  in the hem isphere 
w ould  be considered an a ttack  against all A m erican sta tes, w hich 
w ould  devise m eans for sto p p in g  the  th rea t. Like the  “destroyer 
deal" th a t followed th e  H avana conference by a m o n th , these m ea
sures w ere add itiona l steps taken in  order to  frustra te  G erm an am bi
tions and  opened the  way for U .S . m ilita ry  reinvolvem ent in Latin 
A m erica .6

T h e  U n ited  States w ould also help in  the  defense o f the  B ritish  
E m pire in  Asia. Japan  was ev idently  in ten t upon tak ing  advantage 
o f B rita in ’s d istress to  p u t pressure on the  latter's possessions. For 
instance, on Ju n e  2 4 , tw o days after the G erm an-French arm istice 
was signed , th e  Japanese governm ent dem anded th a t B rita in  stop 
sh ip m en ts  o f goods to  C h u n g k in g  th ro u g h  H o n g  Kong and Burm a. 
Earlier, th e  Japanese had w arned France against sending trucks and 
gasoline th ro u g h  Indoch ina to  the  Chinese N ationalists. B rita in  had 
no choice b u t to  give in , as d id  France.

T h e  s itu a tio n  left th e  U n ited  States as the  only pow er th a t could 
s till p ro tec t the  B ritish  E m pire in  Asia -  and th e  French and  the 
D u tch  em pires as w ell, for, w hile th e ir  m etropo litan  governm ents 
had succum bed to  G erm any, the  Asian colonies still retained their 
au tonom ous existence. T h e  Japanese were coun ting  on B rita in ’s d e 
feat in  E urope so th a t they could contro l th e  European colonies in 
Southeast Asia, a region fabulously rich in natura l resources, w hich 
in tu rn  should  enable th em , they believed, to  b ring  the long war 
in C hina to  satisfactory conclusion. Tokyo’s p ropagandists began 
m o u th in g  slogans abou t “A sia for A sians," the  idea being  to  rid  the 
region o f W estern influence and re tu rn  it to  its “au then tic" past 
w hen its  in h ab itan ts  had presum ably  pursued th e ir  trad itional ways 
o f life uncon tam inated  by th e  W est’s co rrup ting  cu ltu ra l influences 
or econom ic explo ita tion .

Such an A sia under Japanese dom ination  could be com bined w ith  
a G erm an-dom inated  Europe. T h is was the horrib le p rospect the  
A m ericans had to  con tem plate -  unless they acted in  Asia as well as

6  Irw in F. G ellm an , Good Neighbor Diplomacy (B altim ore, 1979), 1 0 0 -1 .
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in Europe. T he Roosevelt adm in istra tion  took a num ber o f decisive 
steps in  th is  d irec tion . T he b u lk  o f the  U n ited  States fleet was kep t 
a t Pearl H arb o r after A pril, instead o f being sent back to  the  A tlan 
tic after its sp ring  exercises in the  Pacific. T he fleet w ould serve as a 
d e terren t against hasty Japanese action . Equally im p o rtan t were 
trade restric tions im posed on the  sale o f certain  goods to  Japan . 
H ith e rto , there had been a m oral em bargo on sh ipm ents o f aircraft 
to  th a t country, b u t in Ju n e  the  U n ited  States banned the sale of 
industria l m achinery to  Japan . In  Ju ly  the  export o f aviation fuel to 
countries ou tside o f the  W estern H em isphere was banned , and on 
Septem ber 26  the  em bargo  was extended to  all grades o f scrap iron.

O n  the  very next day, Japan signed a treaty  o f alliance w ith  
G erm any and Italy. I t  should  be noted th a t A m erica’s firm  policy 
tow ard Japan  as well as G erm any had been well established before 
the consum m ation  o f the  Axis alliance. W h a t the tr ip a rtite  pact d id  
was to  confirm  the  im age o f G erm any and Japan  as tw o aggressors 
jo in ing  hands to  try  to  rule the  w orld. Such a com bination  had been 
im agined by th e  A m ericans for som e tim e, b u t now it  becam e a 
reality. U n ited  States policy w ould henceforth have to  becom e tru ly  
g lobal.

W h a t abou t th e  Soviet U nion? In  the  determ ina tion  to  contain  
G erm an and Japanese am bitions, d id  the  Roosevelt adm in istra tion  
consider R ussia’s po ten tia l usefulness, o r d id  it  view the  la tte r  as 
p art o f the  w orld ’s to ta lita rian , aggressive forces? T h e  m oral em bar
go  on arm s to  R ussia, im posed in  D ecem ber 1939 in reta lia tion  
against th e  Soviet invasion o f F in land , was s till in  effect, and the 
p u b lic ’s increasing readiness to  com e to  the aid o f B rita in  d id  not 
transla te  in to  a new view o f the Soviet U n ion , as a possible check on 
the  g row th  o f G erm an power. A t the  same tim e, many, in  and o u t o f 
the  governm en t in W ash ing ton , expected th a t sooner or la ter the 
G erm an-Soviet pact w ould reveal its strains and m ig h t even break 
dow n as th e  tw o powers collided in  areas th a t bo th  coveted, such as 
the  Balkans and Bessarabia. H itle r , in  fact, had concluded by the 
late sum m er o f 1940 th a t the  Soviet U nion  m ust be crushed if 
B rita in  were to  be defeated. T he reasoning was sim ple; w ith  Russia 
under its con tro l, G erm any w ould have th a t m uch m ore pow er to  
bear upon B rita in  -  and upon  the  U n ited  S tates, w hich m ig h t
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hesita te  to  intervene to  save th e  la tte r under such circum stances. 
M oreover, should  the  Soviet U nion  be w eakened, Japanese pow er in 
Asia w ould  be considerably streng thened , thus im m obiliz ing  the 
U n ite d  S ta te s .7 T hus persuading him self, H itle r  decided , in  late 
D ecem ber, on a w ar against the  Soviet U n ion , to  be undertaken  by 
M ay 1941.

In the  U n ited  States there was som e ink ling  o f such a develop
m e n t in  G erm an-Soviet relations, b u t in  the  absence o f defin ite 
in form ation  th e  nation  could no t proceed on the assum ption  th a t a 
G erm an-S oviet break was im m in en t. T hus in the war p lans the 
m ilita ry  stra teg is ts  in  W ashington w orked ou t in the  fall and  w in ter 
o f  1940—1, the  Soviet position  rem ained a b ig  question  m ark . They 
had to  devise strateg ies w ith o u t assum ing a defin ite  role for the 
Soviet U n ion . A t least one th in g  was clear, however: the  U n ited  
States m u st m ake plans for a global war against G erm any, Italy, and 
Jap an , and on  the  side o f  B rita in  and o thers s till re ta in ing  the ir 
independence. These war p lans were q u ite  appropriately  called 
“rainbow  p la n s ,” because the  next w ar w ould involve no t just one 
enem y such as Japan  (“orange”) or G erm any ("black”) b u t many 
nations.

O f  th e  five "rainbow  p lans” devised, Rainbow  5 , o r P lan D  as it 
cam e to  be called , postu lated  a m ajor concentration  o f U .S . m ilitary  
efforts on the  A tlan tic , leaving the  Pacific in  a  defensive situa tion . It 
was judged  th a t, because the  ex isting  m ilita ry  resources o f the 
U n ited  S tates were inadequate for a two-ocean war, the  nation  m ust 
focus on one principal enem y at a tim e. T he A tlan tic  was the obvi
ous choice, g iven th e  im m in en t danger to  B rita in ’s survival. It was 
felt th a t the  U n ited  States w ould probably no t have to  become 
involved in  actual f ig h tin g  in  Asia and the Pacific if  it  m ain ta ined  a 
firm  stand  against Japan . Such firm ness, it  was believed, should 
restrain  and de ter the la tte r.8 I t  was no t en tirely  clear, however, how 
the  U n ite d  S tates w ould respond if  Japan  were to  join forces w ith  the 
Soviet U nion  -  or, on th e  contrary, decided to  attack  the  latter.

7 Friedlander, Prelude, 114.
8  O n  the R ainbow  p lans, see Louis M orton, Strategy and  Command: The First Two

Years (W ash ing ton , D .C .,  1962).
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These were the  critica l questions, no t only for Asia b u t for Europe, 
th a t w ould confront th e  U n ited  States in 1941.

Japan Attacks the United States

T h e Soviet question  h ung  like a cloud over in ternational affairs 
d u rin g  the  first ha lf o f 1941. E verything else, it  appeared, had 
becom e clear: the  G erm an-Japanese com bination  and the  th rea t it 
posed to  B rita in  and  the  U n ited  States; the  jo in ing o f forces by these 
la tte r nations; Am erica's support o f C hina. T he early m onths o f the 
new  year confirm ed these trends. O ne  o f th e  m ost im p o rtan t events 
was the  passage o f the  Lend-Lease A ct in M arch, au tho riz ing  the 
presiden t to  sell, transfer, exchange, o r lease arm s or o th e r m aterials 
to  any coun try  whose defense was deem ed v ital to  A m erican security. 
T h is b lan k et au tho rization , w hich w ould have been denounced only 
several m onths earlier as a p residential usu rpation  o f power, passed 
th e  Senate w ith  a tw o-th ird s m ajority  and the  H ouse w ith  an even 
m ore one-sided vote o f 317 to  71 , a clear ind ication  th a t th e  public  
was firm ly  behind  such an em ergency m easure. B rita in  was the 
im m edia te  beneficiary o f th e  new law, b u t in  May C hina too  becam e 
a recip ien t o f lend-lease goods.

In th e  m ean tim e, A m erican and B ritish  officials began conversa
tions (the so-called A m erican-B ritish  conversations, or ABC) to  co
o rd inate  th e ir  m ilita ry  strategy -  obviously a nonneutra l act on the 
p a rt o f th e  U n ited  S tates, b u t few were any longer q u ib b lin g  over 
such technicalities. T he staff ta lks produced a plan know n as 
A B C -1, w hich was based on R ainbow  5 and confirm ed th e  A tlan tic  
priority , focusing on e lim in a tin g  the  G erm an th rea t before tak ing  
on the  Japanese m enace. As part o f the strategy, U .S . naval un its  
began p a tro lling  areas in  the  w estern A tlan tic  (in itially  the  "neu
tra lity  zone" established a t an in ter-A m erican conference held in 
Panam a in  O ctober 1939, b u t now fu rthe r extended), p ro tec ting  
B ritish  ships, and notify ing them  o f the  presence o f a G erm an 
subm arine should  one be s ig h ted .9 T he U .S . N avy then  occupied 
G reen land , a D anish  possession b u t included w ith in  the U .S . patrol

9  G ellm an , Good Neighbor, 9 0 - 1 .
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area, to  bu ild  bases and o ther facilities. In  A sia, in  the  m eantim e, 
A m erican , B ritish , and  D u tch  officials worked o u t a  jo in t strategy 
aga in st Japan . T hey w ere also in  close com m unication  w ith  oil 
com panies in  the  region to  m ake sure th e  Japanese w ould no t ob ta in  
larger q u an titie s  o f pe tro leum , especially in  S um atra, th a n  were 
con tracted  for. (Japanese trade m issions to  Batavia, th e  capital o f the 
D u tch  East Ind ies, invariably were unsuccessful in  th is  regard .) The 
so-called A B D  powers w ould con tinue to  coordinate th e ir  policies 
tow ard  Japan  and  w ould  in  effect establish  an A BC D  coalition  w ith  
the  ad d itio n  o f C hina.

T h e  m issing  lin k  was s till the  Soviet U nion . By early 1941, 
A m erican officials had becom e convinced th a t they had enough reli
ab le in form ation  o f  H itle r ’s im pend ing  a ttack  on th a t coun try  and 
th a t the  U n ite d  States should  beg in  to  m odify its policy tow ard 
M oscow to  signal th a t i t  was ready to  m ove away from  the  ostracism  
o f th e  Soviet U n ion  in  the  afterm ath  o f the  H itle r-S ta lin  pact o f 
1939. H ence P residen t Roosevelt approved th e  lifting  o f the  m oral 
em bargo  against R ussia. Before the  A m ericans could  m easure the 
effectiveness o f such an  approach, however, they were confronted by 
ano ther developm ent, th e  A pril 13 sign ing  o f a Japanese-Soviet 
n eu tra lity  treaty, in  w hich each party  p ledged neu tra lity  in  case the 
o th er becam e involved in  a war against a th ird  pow er or a com bina
tio n  o f  pow ers. In  a  jo in t declaration  accom panying the treaty, Japan 
p rom ised  to  respect th e  te rrito ria l in teg rity  o f O u te r M ongolia, and 
the  Soviet U n ion  th a t o f  M anchukuo. T his la tte r provision was a 
rem arkable d ep a rtu re  in  Soviet foreign policy as it  am oun ted  to  the 
recogn ition  o f  the  M anchurian  p u p p e t reg im e, a real blow  to  the 
C hinese (N ationalists  and C om m unists alike). H ith e rto , the  Soviet 
U n io n  had sen t m ore aid  to  C hina than  any o ther country  had , b u t 
the  U n ited  States was fast ca tch ing  up. Now , a lthough  Soviet offi
cials k ep t assuring  the  C hinese th a t n o th in g  had changed as a result 
o f th e  Japanese treaty, the  la tte r  w ould have to  expect a drastic  shift 
in  R ussian policy. T he C hinese had been u rg in g  the  Russians to  
in tervene in  th e  Japanese w ar even by using force. N ow  such a 
developm ent could  no t be con tem plated , and they w ould have to  
rely m ore and  m ore heavily on A m erican help.

T h e  Soviet U n ion  under Joseph S talin  in  effect betrayed C hina
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because it was concerned over the  possib ility  o f a G erm an invasion. 
T h ro u g h  various in te lligence agents -  m ost notably, R ichard Sorge 
in  Tokyo -  S talin  knew  such an a ttack  was im m in en t, a lth o u g h  he 
d id  no t really believe in it u n til it happened , on Ju n e  22. A Japanese 
neu tra lity  pac t, in  any event, w ould ensure th a t Japan  w ould not 
join G erm any in  the act. H e had reason to  be gratefu l for the  pact, 
w hich kep t Japan from in tervening  in the  G erm an-Soviet war.

N o t th a t the  Japanese d id  not con tem plate such action . In  a way 
typical o f those days w hen pacts were m ade and unm ade a t the 
w him s o f a d ic ta to r, the  Japanese A rm y as well as civilians (m ost 
notably  Foreign M inister M atsuoka Yosuke, the  arch itec t o f the  Axis 
alliance) now urged th a t the  nation scrap the just-signed  neu tra lity  
treaty  w ith  the  Soviet U nion  and invade its Siberian provinces in 
coordination  w ith  G erm an  m ilita ry  action  in the  W est. Tokyo’s 
suprem e headquarters ten ta tively  scheduled such an assault for the 
first week o f  Septem ber.

H ad  the  plan been carried o u t, th e  subsequent course o f the  w ar -  
indeed, the  subsequent history of the w orld -  w ould have taken a 
very different shape. W ould the  U n ited  States have stood by as 
Japanese forces a ttacked  R ussia’s Pacific provinces, o r w ould it have 
in tervened? In the absence o f a strong  A m erican response, w ould 
G erm any and Japan  have defeated Soviet forces? W ould th a t have 
b ro u g h t dow n the  S talin  governm ent? W ould the  com bined forces of 
G erm any, Jap an , and defeated Russia then  have taken on the U n ited  
States? W ould  B rita in  have succum bed in  the  m eantim e? W h a t 
w ould have happened to  China? W ould the  Chinese have sough t to  
take advantage o f th e  Japanese-R ussian conflict to  regain som e lost 
g ro u n d , or w ould th e  prospect o f a G erm an-Japanese dom inated  
w orld have d isheartened them  and em boldened pro-Japanese fac
tions?

M erely to  list such questions is to  underline  the  m om entous 
significance o f the  G erm an invasion o f the  Soviet U nion  and  o f 
Jap an ’s u ltim a te  decision not to  a ttack  the latter. Instead, Japan 
ended up  a ttack ing  the  U n ited  States, B rita in , and the  Asian colo
nies o f France and T he N etherlands -  alm ost every country  in  the 
region except th e  Soviet U nion . H erein  lies one o f the  keys to  the 
understand ing  o f the  road to  Pearl H arbor.
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By coincidence, the  s ign ing  o f the Japanese-Soviet neu tra lity  pact 
was follow ed by th e  in itia tio n  o f d ip lom atic  talks in  W ashington  
(th e  so-called W ashington  conversations) betw een A m erican and 
Japanese officials. T h e ir orig ins had lit tle  to  do w ith  the  Soviet 
U n ion . R ather, they reflected an in te rest, on  A m erica’s p a r t, in 
p o s tpon ing , if  no t avoid ing , a show dow n w ith  Japan  w hile it  was 
p reoccupied  w ith  the  European s ituation  and , on Jap an ’s p a r t, in 
reducing  A m erican su p p o rt o f C h in a .10

These w ere, o f course, incom patib le  objectives, and there was 
lit tle  chance th a t the  nego tiations w ould g e t anyw here. B u t a t least 
the  conversations served to  h ig h lig h t the  areas o f conflict between 
the  tw o  coun tries, w ith o u t som e resolution  o f w hich there could be 
no re tu rn  to  a norm al relationship . M ost fundam ental rem ained the 
C h ina question . T he U n ited  States w anted Japan  to  end  th e  Chinese 
w ar and  respect the  coun try ’s independence and te rrito ria l in teg rity  
-  in  sh o rt, to  re tu rn  to  th e  sta tus quo  o f 1937, if  no t o f 1931. 
Jap an , on the  o th er hand , w anted A m erica to  exercise its influence 
over the  C hinese N ationalists  so as to  b ring  th e  la tte r  around to  
accep ting  som e sort o f  a se ttlem en t w ith  Japan . Such a se ttlem en t 
w ould  have to  en ta il th e  re ten tion  o f Jap an ’s priv ileged sta tus in 
C h ina, b u t Japanese officials believed the  U n ited  States w ould be 
w illing  to  see the  A sian w ar w ind dow n w hile its a tten tio n  rem ained 
focused on  Europe.

In  th a t connection , the second p o in t o f  con ten tion , the  Axis pact, 
arose betw een  the  U n ited  States and Japan . T he form er w anted the 
la tte r to  repud ia te  the  pact exp licitly  as evidence o f  its good faith  
in  seek ing  an accom m odation w ith  W ashington . So long  as Tokyo 
rem ained  tied  to  B erlin , no p ro testa tion  o f  goodw ill w ould persuade 
th e  A m ericans th a t the  Japanese sincerely desired a peaceful rela tion
sh ip  w ith  th em . T he Japanese governm ent, however, was convinced 
th a t th e  G erm an  alliance k ep t A m erica from  in tervening  m ore force
fully in  A sia, so th a t to  give it up  before the  U n ited  States became 
m ore accom m odating  on th e  C hina question  w ould m ake little  
sense. T hus th e  firs t round o f W ashington conversations g o t no

10 T h e  best account o f  th e  W ashing ton  conversations is in  R obert Butow, The John 
Doe Associates (Stanford, 1974).
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w here. A t least for the  U n ited  S tates, however, they served to  p re 
vent a tw o-fron t collision.

T he next and m ost crucial stage in U .S .-Japanese relations came 
in  the  wake o f th e  G erm an  invasion o f th e  Soviet U nion . P resident 
Roosevelt d id  no t have precise know ledge o f the  Japanese A rm y’s 
p lan to  a ttack  Siberia, b u t he realized there was such a possibility, 
som eth ing  he was determ ined  to  prevent from  becom ing a reality. 
H e m arshaled all his efforts to  deter Japanese aggression in  the 
n o rth , rang ing  from  d irec tly  w arning the  Tokyo governm ent against 
such action  to  freezing Japanese assets in  Am erica.

T h is last ac t, w hich v irtua lly  ended com m ercial transa ttions b e 
tw een the  U n ited  States and Japan , was taken  on Ju ly  25. T hree 
days later Japanese troops occupied the sou thern  p a rt o f French 
Indochina. T h is was in  con tinuation  o f the policy o f "sou thern  ad 
vance," first undertaken  in Septem ber 1940 w hen Japanese forces 
were sen t to  northern  Indochina, designed to  b ring  C hina under 
contro l by sealing off the  border areas. T h ro u g h  in tercep ted  and 
decoded Japanese m essages, W ashington  knew  o f Tokyo’s plans for 
occupying sou thern  Indochina, so th a t the freezing o f Japanese assets 
was in  p a rt in  reta lia tion  against Jap an ’s “sou thern  advance." O b v i
ously, if  Japan  were allowed to  occupy Indochina w ith  im punity , it 
m ig h t go  farther sou th  and endanger the  B ritish  and D u tch  colonies 
as w ell, w ith  th e ir  rich natural resources. A t th is  tim e , however, 
it  seems th a t P resident Roosevelt was even m ore concerned w ith  
Japanese-Soviet relations, and so the  freezing order was in tended  as a 
clear signal th a t Japan  risked U .S . reta lia tion  if  it  should  tu rn  north  
against the  Soviet U n io n .11 As if  to  m ake doubly  sure th a t the 
Japanese g o t the  m essage, W ashington in s titu te d  a de facto em bargo 
o f oil sh ipm en ts to  Japan . (There was no form al em bargo , b u t export 
licenses for selling  petro leum  to Japan  were denied  by an  ad m in istra 
tive com m ittee  set up  to  adm in ister the freezing order, so in  effect 
no U .S . oil reached Japan  after A ugust 1.)

T h is proved to  be the  p o in t o f no re tu rn . T he U n ited  States w ould 
stand  in  th e  way o f Jap an ’s tu rn in g  north . Japan , alarm ed, w ould 
cancel its p lans to  a ttack  Siberia in the fall. R elations betw een the

11 W aldo H einrichs, Т /> г«М < /о /Wfcr (N ew  York, 1988).
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U nited  States and Japan  consequently  w ould now focus on the  oil 
question . D enied A m erican o il, the  Japanese Navy, h ith e rto  depen
d en t on  it ,  w ould insist on ob ta in in g  petro leum  from th e  D utch  
East Ind ies, by force if  necessary. B u t bo th  the  Japanese A rm y and 
N avy recognized such action  w ould b ring  abou t U .S . reta lia tion , 
resu lting  in certain  w ar betw een th e  tw o countries. T hus Japan 
w ould have to  be prepared for w ar against the  U n ited  States if  it 
were to  undertake fu rth e r "southern  expansion." To prepare for such 
a war, it  w ould  be all th e  m ore necessary to  have the  oil o f Sum atra. 
Such circu lar reasoning steadily  inclined the  Japanese m ilita ry  to  the 
con tem plation  o f an  im pend ing  w ar w ith  the  U n ited  S tates, and 
w ith  the  E uropean powers over th e ir  Asian possessions.

I t  m u st be no ted , th en , th a t to  the  ex ten t th a t the  prevention o f a 
Japanese a ttack  on the  Soviet U nion  was a cardinal objective of 
Roosevelt’s diplom acy, it  was a clear success. B u t, o f course, he was 
concerned w ith  m ore than  the  fate o f Russia. M ost fundam ental 
rem ained the  preservation o f B rita in . In  add ition  to  ensuring  Soviet 
survival -  th e  lend-lease program  was applied  to  R ussia in  N ovem 
ber -  th e  p residen t took o th e r steps to  hold G erm any in  check. In 
early Ju ly , U .S . forces landed in Iceland to  prevent a possible G er
m an invasion and use o f the  country  as a base against the  W estern 
H em isphere. In  nearby areas, U .S . w arships continued  to  patro l the 
seas, and w hen, tw o m onths later,, one o f th em , the  destroyer Greer, 
was a ttacked  by a G erm an  subm arine , P resident Roosevelt issued a 
“shoot on s ig h t"  order to  the  naval com m anders in  the  A tlan tic ; they 
were to  p revent G erm an  and Italian  ships from en tering  U .S . “de
fensive w aters,"  covering m ost o f the  region w est o f 26  degrees of 
long itude. W h en  tw o o th er A m erican destroyers were attacked  by 
G erm an subm arines in O ctober, Congress approved the  arm ing  of 
U .S . m erchan t vessels. U ndeclared w ar had com e to  the  A tlan tic .

In  the  m ean tim e. P resident Roosevelt and Prim e M inister C hur
ch ill, w ho had been frequently  com m unicating  w ith  each o ther since 
the sp ring  o f 1940, m et in  person for several days in  early A ugust on 
A m erican and  B ritish  w arships off the  coast o f N ew foundland. They 
fu rthe r exchanged stra teg ic  inform ation and coordinated th e ir  m ili
tary p lans for Europe and Asia. In  the  la tte r connection , Roosevelt 
agreed to  tran sm it to  Japan  a strongly  w orded w arning against
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fu rth e r advances sou thw ard . T h e  m essage was considerably toned 
dow n w hen the  p residen t m et the Japanese am bassador after his 
re tu rn  to  the  cap ita l, as h is aides cautioned h im  against provoking 
Japan  a t th a t p o in t, b u t the im p o rtan t th in g  was th a t th e  U nited  
States and B rita in  were fully cooperating in  Asia as w ell as in  the 
A tlan tic . M ore than  ever, th e  w orld was becom ing d iv ided between 
violators and defenders o f order, th e  la tte r now being  joined by the 
Soviet U nion.

Soviet partic ipa tion  in the  U .S .-B ritish  de facto alliance becam e 
ev ident w hen the  Soviet U nion , as well as fourteen o th er countries 
(some represented by governm ents in  exile) endorsed th e  A tlan tic  
C harter, a docum ent o f fundam ental p rincip les enuncia ted  a t the 
end o f the  R oosevelt-C hurchill m eeting . T he charter was a ring ing  
s ta tem en t o f the  values for w hich the  dem ocratic leaders asserted 
th e ir  countries were fig h tin g , inc lud ing  se lf-determ ination , the 
O pen  Door, d isarm am ent, and global econom ic cooperation. T he 
declaration  was W orld W ar H’s equivalent o f the  Fourteen Points, 
and for those fam iliar w ith  the W ilsonian  princip les, the  A tlan tic  
C harter contained little  new. A t the  sam e tim e , in  m en tion ing  
"freedom  from  fear and w an t,"  im proved labor standards, and  social 
security, the  declaration  broadened th e  scope o f its appeal to  all 
people suffering from  poverty, exp lo ita tion , and insecurity. T h e  doc
u m e n t m ade clear th a t th e  princip les enum erated  w ould apply to  all 
coun tries, w hether victors or vanquished, after th e  war, and thus 
enuncia ted  a vision o f postw ar w orld order in w hich even G erm ans, 
Italians, and Japanese could an tic ipate  liv ing well -  once the ir 
to ta lita rian , aggressive policies had been crushed.

T hus the  m onths preceding Jap an ’s a ttack  on Pearl H arbor re
vealed the  w orld d iv ided not only m ilita rily  b u t econom ically and 
ideologically as w ell. O n  one side were the  Axis partners b en t on 
estab lish ing  a new  w orld order th rough  conquest and based on 
revisionist princip les. They visualized a g lobe d iv ided  in to  several 
regional blocs, each a self-contained econom ic u n it. O n  the  o ther 
side stood a coalition  o f anti-A xis nations, already num bering  som e 
seventeen, w hich s trugg led  to  prevent the  Axis dom ination  o f  the 
w orld . T h e  form er espoused particu larism , to ta lita rian ism , and an 
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tidem ocra tic  th o u g h t, the  la tte r  universal ism , in te rnationalism , and 
dem ocratic  th o u g h t.

T h e  crisis in  Asia and  the  Pacific was p art o f th e  g lobal develop
m en ts , w ith  Japan  seeking to  establish  an  Asian regional bloc under 
its con tro l, a im ed at expelling  W estern  pow er from  th e  region, 
w hile  th e  U n ited  States and its de facto allies stood in  its way in 
order to  keep Asia open to  W estern  in terests and to  upho ld  the 
rig h ts  o f  C hina and the  colonial em pires. T here  could be no com pro
m ise betw een tw o such opposing forces unless one were w illing  to 
re trea t, and th a t could only be Japan.

T h e  U n ited  States stepped  u p  its pressures on Japan  to  prod  it to 
re trea t. G eneral D ouglas M ac A rth u r was nam ed com m ander in  ch ief 
o f U .S . forces in  A sia, inc lud ing  F ilip ino soldiers. F igh ter aircraft 
were sen t to  C hina and  the P h ilipp ines to  de ter Japan . A nd Presi
d en t Roosevelt refused to  m eet w ith  the  Japanese p rim e m inister 
w hen the  la tte r  so u g h t such a conference in  a la s t-m in u te  a ttem p t to  
avoid war, unless Japan  agreed beforehand to  restore sovereignty to 
C hina. M ost im p o rtan t, w hen negotiations were resum ed in  W ash
in g to n , Secretary o f  S tate H u ll presented the  Japanese representa
tives a s ta tem en t ( th e  "H u ll note" o f N ovem ber 26) re itera ting  th e  
basic p rincip les for w hich the  U n ited  States stood and w hich Japan 
m u st accept if  it  w anted  peace:

1. T he principle o f inviolability of territorial in tegrity  and sovereignty of 
each and all nations

2. T he principle o f noninterference in the internal affairs of other coun
tries

3. The principle o f  equality, including equality o f commercial opportunity  
and treatm ent

4. T he principle o f reliance upon international cooperation and conciliation 
for the prevention and pacific settlem ent o f controversies and for im 
provem ent o f international conditions by peaceful m ethods and pro
cesses

These princip les sum m ed u p  trad itional A m erican objectives. 
T h e  Japanese could have accepted them  and avoided war, b u t th a t 
w ould have called for a bold po litical leadership, w hich d id  not 
exist. Instead , they regarded the  H u ll note as tan tam o u n t to  an
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u ltim a tu m , and m ade the  fatal decision to  go  to  war. T he Pearl 
H arb o r a ttack  cam e eleven days later. S im ultaneously, Japanese 
forces bom bed , invaded, and otherw ise engaged in  m ilita ry  action 
th ro u g h o u t Asia. T he European w ar and the  A sian w ar had becom e 
jo ined, w ith  the  U n ited  States to  becom e the  m ost deeply involved 
in bo th  theaters.



12. The Global Conflict

T h e  D ip lo m a c y  o f  W ar

W orld  W ar II ( 1 9 3 9 -4 5 )  was far m ore global th an  W orld W ar I. 
Few areas o f the  w orld , if  any, w ere un touched  by th e  conflagration  
th a t had begun  in  E urope, spread to  Russia and the  M iddle East, 
m erged  w ith  the  A sian war, and even involved Latin  A m erica. T he 
en tire  w orld becam e d iv ided  in to  the  allies (officially te rm ed  the 
U n ite d  N ations) and th e  A xis, w ith  a few nations (e .g .,  Spain, 
Sw eden, and  Sw itzerland) m ain ta in ing  neutrality .

O n ly  th e  U n ited  S tates, however, cou ld  be said to  be involved in 
all theaters o f  th e  war, in  the  A tlan tic  as well as the  Pacific, in  N o rth  
A frica as w ell as Southeast Asia, and in  the  M iddle East as well as 
S outh  A m erica. In  th is  sense the  war was the  cu lm ina ting  p o in t in 
the  sto ry  o f  th e  steady globalization  o f th e  U n ited  States; having 
established its leadership  position  d u rin g  W orld W ar I, it  now 
exercised its  role m ilitarily , econom ically, and ideologically so force
fu lly  th a t the  w orld after W orld  W ar II could tru ly  be said to  have 
been a p roduct o f A m erican pow er and influence.

T h is  is n o t the  place to  recount in  deta il the course o f the  war. 
Suffice it  to  say th a t in  te rm s o f m ilita ry  developm ents there were 
th ree stages in  the  h isto ry  o f W orld  W ar II as far as the U n ited  States 
was concerned: from  D ecem ber 1941 to  January  1943; from  January  
1943 to  A ugust 1944; and from  then  on to  the  end o f the  Pacific war 
in  A ugust 1945. T he first three sections in  th is  chap ter briefly 
describe the  course o f  the  w ar in  these th ree stages and p o in t to  some 
key them es in  U .S . s trategy  and  foreign policy as th e  nation  fought 
the  w ar and  a t the  sam e tim e  prepared for the  peace.

In  the  im m edia te  a fte rm ath  o f Jap an ’s a ttack  on Pearl H arbor, 
w hich had b ro u g h t the  U n ited  States in to  the  war, th e  m ost im por
ta n t developm ent was th e  forging o f a w artim e alliance, especially
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the  strategy  o f coalition  warfare on the part o f the  U n ited  States and 
G rea t B rita in . A lth o u g h  the  tw o powers had established a de facto 
alliance, only th e  la tte r  had been actually  engaged in  war. Now, 
however, no t only had Japan attacked  bo th  (as well as the D u tch  East 
Indies), b u t G erm any also declared war against th e  U n ited  States. 
(This action  cam e on D ecem ber 11, four days after Pearl H arbor. 
D u rin g  the  interval there was m uch uncertain ty  in W ashington 
w hether the nation  should  go  to  war against G erm any as well as 
Japan . H ad  A dolf H itle r  decided no t to  join Japan  in  the  war, 
President F ranklin  D . Roosevelt w ould have been placed in a pred ic
am en t, g iven  the  A m erican people’s ou trage a t Japan ’s surprise a t
tack and d e term ina tion  to  pun ish  the latter. H itle r  evidently  rea
soned th a t w ith  Japan  w inning  spectacular in itial victories in  the 
Pacific, lit tle  w ould be lost in honoring the Axis pact and go ing  to 
w ar against A m erica; the  la tte r w ould be preoccupied w ith  the 
Pacific war and in  the  m ean tim e the  G erm an N avy w ould leg it
im ately  harass U .S . ships in th e  A tlan tic . Such a decision, o f course, 
proved as g reat a b lunder for H itle r  as his invasion o f th e  Soviet 
U nion  six m on ths earlier.)

G erm any’s en try  in to  the  U .S .-Japanese conflict was im m ediately  
followed by a v isit o f P rim e M inister W inston  C hurch ill to  W ash
in g to n , w hich resulted in  the estab lishm ent o f the C om bined  Chiefs 
o f Staff. T h e  CSS, s ituated  in th e  A m erican cap ita l, was the  sym bol 
o f the w artim e alliance betw een th e  tw o E nglish-speaking  peoples. 
Key stra teg ic  decisions were coordinated there , a lth o u g h  th e  u lt i
m ate  au th o rity  lay w ith  Roosevelt and C hurch ill, w ho m et on n u 
m erous o th er occasions d u rin g  the  war and regularly  exchanged 
cables. An obvious consequence o f th is was th a t the  U n ited  States 
deferred to  G reat B rita in  on m atte rs o f strategy  m uch m ore than  to 
o th e r allies such as C hina or the  Soviet U nion.

These nations, too, had now becom e A m erica’s allies, a lthough  
the Soviet U nion  was not technically  involved in the  Pacific w ar (due 
to  the  neu tra lity  treaty  w ith  Japan w hich had been signed in  A pril 
1941). T h e  U n ited  States continued  to  send lend-lease sh ipm en ts to 
them  and exchanged strateg ic inform ation w ith  th e ir  leaders. B ut 
there was no th ing  like th e  close coordination w ith  B ritain .

O ne case in  p o in t a t the earlier stages o f the  war was the  decision
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to  p u t off the  es tab lishm ent o f a second fron t in Europe, an assault 
on G erm an  forces in  W estern  Europe to  relieve pressures on the 
eastern  (Soviet) front. M ost A m erican m ilita ry  leaders, includ ing  
G eneral G eorge C . M arshall, chairm an o f  th e  Jo in t Chiefs o f Staff, 
favored an  early execution  o f the  second-front strategy, involving a 
m assive b u ild u p  o f  expeditionary  forces in  England and th en  an 
invasion o f the  northw estern  French coast. T he B ritish , on the  o ther 
han d , believed th e  allies w ould n o t be ready to  undertake such a 
strategy  for som e tim e  to  com e, and in the m ean tim e suggested  a 
N o rth  A frican cam paign , to  invade the  French colonies of M orocco, 
A lgeria , and  Tunisia w hich rem ained under the  au th o rity  o f the 
“V ichy French" — those in  France and overseas w ho collaborated w ith  
the  G erm ans. To a ttack  these areas w ould be to  violate th e ir  nom i
nally neu tra l sta tu s (because France had left the war), b u t C hurch ill 
persuaded Roosevelt th a t th is strategy w ould serve to  b ring  the 
N o rth  A frican coast to  allied con tro l, w hich in tu rn  w ould enable 
th e  allies to  p repare for an assault on  Sicily and Italy. A lthough  
M arshall and o thers pro tested  th a t such a strategy was a waste o f 
resources and th a t, if  the  cross-Channel invasion were not to  take 
place, U .S . forces should  focus on the  Pacific theater o f the war, in 
th e  end  they w ent along  w ith  the p residen t’s decision. T he African 
cam paign  was successfully carried o u t in  the  last m onths o f 1942.

T h is  d id  n o t m ean th a t the  Pacific was neglected. A ctually, next 
to  d riv in g  o u t th e  G erm ans from  A frica, launching a counterattack  
against Japanese forces becam e a principal U .S . objective in the  early 
p a rt o f  th e  war. Indeed, here the  U n ited  States had v irtual autonom y 
since n e ith e r B rita in  nor th e  Soviet U nion  interfered w ith  A m erican 
strategy  or operations in  th e  Pacific. A lthough  the  bu lk  o f the  U .S. 
fleet had been destroyed a t Pearl H arbor, th a t d id  no t p revent Am er
icans from  engag ing  in  m ajor battles in th e  southw estern  Pacific. 
O ne  objective was to  p revent Japanese forces from advancing toward 
A ustralia , and ano ther to  weaken as m uch Japanese naval pow er as 
possible so as to  deny the  enem y the luxury o f  estab lish ing  an 
en larged  Asian-P&cific em pire. In  the  m ean tim e, in  the  central Pa
cific, effective use was m ade o f the  A m erican aircraft carriers tha t 
had escaped the  Pearl H arb o r disaster (they had fortu itously  been ou t 
o f the  naval base). In  a crucial b a ttle  near the island o f M idw ay in
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J u n e  1942, U .S . aircraft and sh ips inflicted  heavy losses on an 
advancing Japanese naval force in te n t on  cap tu ring  the  island on the 
way to  an invasion o f the  H aw aiian  Islands. T his proved to  be 
a tu rn in g  p o in t in  th e  Pacific war, barely six m onths after Pearl 
H arbor.

T here  was less U .S . involvem ent elsew here, b u t it  was no less 
sign ifican t. O n  the  con tin en t o f A sia, a C h ina-B urm a-Ind ia  (CBI) 
th ea te r was procla im ed, an arena o f th ree-na tion  cooperation am ong 
A m ericans, B ritish , and  C hinese. T h is jo in t venture m ade the war 
th e re  a m ore com plicated  p roposition  than  the  Pacific cam paign , b u t 
P residen t Roosevelt sough t to  ensure its sm ooth  operation  by send
ing  G eneral Joseph S tilw ell to  C hungk ing  to  com m and A m erica’s 
CBI forces and to  ad m in iste r lend-lease d isbursem ent in C h ina, as 
well as serving as ch ief o f staff to  C hiang K ai-shek. T h is task  proved 
d ifficu lt, as S tilw ell had to  con tend  w ith  th e  different objectives and 
p rio rities o f the  allies; the  Chinese leadership, already convinced th a t 
A m erica’s en try  in to  the  w ar ensured C h ina’s eventual victory over 
Jap an , becam e as in terested  in  dom estic  political affairs (where N a
tiona lis ts  and C om m unists  had never been able to  establish a unified 
governm ent) as in f ig h tin g  the war. T h e  B ritish , for th e ir  part, 
focused on  the  defense o f Ind ia  b u t had troub le  ob ta in ing  th e  w hole
hearted  cooperation o f  nationalist leaders such as M ohandas G andhi 
w ho insisted  on  a  prom ise o f  independence in re tu rn  for support of 
the  war. T here  was lit tle  th a t the com bined CBI forces could do  at 
th is  tim e  except passively resisting  Japanese offensives in  M alaya and 
B u rm a .1

In  th e  W estern  H em isphere , Pearl H arbor was followed by an o th 
er in ter-A m erican conference, th is  tim e held in  R io de Janeiro  in 
January  1942, w here the A m erican republics (w ith  the  exception of 
A rgen tina) agreed to  break d ip lom atic  ties w ith  the  Axis powers. 
M exico and Brazil soon declared w ar against them  and were even tu 
ally to  send som e o f th e ir  m en to  b a ttle  scenes (a M exican air 
squadron  to  th e  P h ilipp ines, Brazilian troops to  Italy). In  M arch, an 
in ter-A m erican  defense board was set up  in W ashington  to  devise

1 O n the Stilwell mission, see Barbara Tuchman, Stilwell a n d  the American Experience
in China (New York, 1971).
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jo in t strategy. A lth o u g h  no actual figh ting  took place in the hem i
sphere, in itia lly  there was anxiety over the  activ ities o f G erm an 
subm arines in  the  w estern A tlan tic . O f  g rea ter relevance a t this 
tim e, however, was the  “bulge" of B razil, w hich lay fewer than  tw o 
thousand  m iles from  the  w estern edge of N o rth  A frica, w here an 
allied invasion was to  take place. In  order to  defend th e  bu lge and 
also to  prepare for the  African cam paign, the  U .S . A rm y undertook  
th e  construc tion  o f air bases in the area. D u rin g  th e  war, forty  such 
airfields were to  be construc ted  in various parts  o f Latin A m erica, 
a lth o u g h  after 1943 serious danger to  the  con tin en t was judged to 
have d im in ished  so th a t the  need for hem ispheric defense w ould lose 
its  urgency. (Lend-lease sh ipm en ts to  Latin A m erica con tinued , b u t 
they  w ould com prise only 1.1 percent o f to ta l m ilita ry  aid offered by 
th e  U n ited  S tates.)2

U n ited  States forces were no t d irectly  involved in the fiercest 
f ig h tin g  o f the  war a t th a t tim e, th a t in  th e  eastern fron t, w here the 
sum m er (1942) offensive by G erm an forces b rough t them  to Sta
ling rad . Leningrad had been besieged for several m on ths, and M os
cow lay only a hundred  m iles from  the G erm an fron t line. A m erica’s 
role here was to  step  up  the sh ipm en t o f lend-lease goods. Special 
offices were established in  W ashington  and M oscow to  expedite the 
transaction , and the U n ited  States also supported  the  B ritish  and 
Soviet m ilita ry  occupation  o f Iran in  view o f the la tte r ’s crucial 
im portance as a supply  rou te to  the Soviet U n ion . T h e  M iddle 
Eastern Supply C entre was as im portan t a sym bol o f A m erican com 
m itm e n t to  defeat the Axis as m ore overt m ilita ry  acts.

Even d u rin g  th is  first phase o f the  war, however, m ilita ry  strategy  
was only p art o f the p ic ture. From the beg in n in g , the  U n ited  States 
saw its role as m uch  m ore than  strateg ic and , increasingly, it  found 
itse lf involved in com plicated  po litical questions as a result o f its 
w artim e alliance. T h is could no t have been otherw ise, g iven the 
already extensive involvem ent o f A m erican pow er and resources 
th ro u g h o u t th e  w orld , and given the even greater pow er the  nation 
was expected to  com m and as the  w ar progressed.

For one th in g , the  w artim e m ilita ry  occupation o f  any te rrito ry

2 Irw in  F. G ellm an , Good Neighbor Diplomacy (ЪзЛитогс, 1979), 1 3 6 -7 .
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w ould create p roblem s o f governance: how  to deal w ith  the leaders 
and populace o f  the  occupied areas, how to coordinate policies w ith  
o th er occupying  pow ers in case the  U n ited  States was no t the  sole 
occupier, and how to  balance day-to-day adm in istra tive  affairs w ith  
the  ques tion  o f the  fu tu re  sta tus o f the land. T hus the first m ajor 
te rrito ry  th a t U .S . forces occupied in  1 9 4 2 -3 , N o rth  Africa, gave a 
foretaste o f w hat had to  be expected th ro u g h o u t th e  du ration  of, and 
even beyond , the  war. T h e  politics o f occupied N o rth  Africa was 
p articu larly  vexing in view o f the  presence o f Vichy and Free French 
factions, B ritish  forces, and m any neutra l nationals, no t to  m ention  
th e  ind igenous popu la tion , som e o f w hom  aspired to  a m easure of 
autonom y. P residen t Roosevelt tried  to  be pragm atic , postponing  
larger po litica l issues, b u t even th a t entailed w orking w ith  the 
V ichy French au tho rities , such as A dm iral J .-F . D arlan , after the 
allied  forces landed in  M orocco and A lgeria. B u t the  B ritish  had 
recognized a Free French governm ent in exile in London under G en
eral C harles de G au lle , w ho insisted on being  established as the 
pow er in  liberated  N o rth  Africa. In  th e  end , an arrangem ent was 
w orked o u t w ith  the  tw o French factions sharing power, b u t it was 
never a satisfactory so lu tio n .3

In  th e  m ean tim e, the  wishes o f the  M oroccans, A lgerians, and 
T unisians could no t be ignored, for the ir cooperation w ould be 
crucial for the  w ar effort, especially as G erm an propaganda was 
try in g  to  tu rn  them  against the allies. T h is was p art o f the  larger 
question : In  view  o f the  lofty proclam ation  (the A tlan tic  C harter) o f 
A ugust 1941, should  the  U n ited  States and its allies no t clarify the ir 
position  on the  fu tu re  sta tus o f th e  colonial and dependen t areas 
o f the  w orld? Should the  U n ited  States push colonial self- 
d e term in a tio n  as one o f its war aim s? U nder Secretary o f S tate 
S um ner W elles, for instance, was echoing a m ain  them e in  A m erican 
pub lic  op in ion  w hen he declared in M ay 1942 th a t “our victory 
m u st b rin g  in  its tra in  the  liberation  o f all peop les.’’4

P residen t Roosevelt sough t to  resist such pressures as long as 
possible so as to  avoid m ak ing  hasty com m itm en ts o r g iv ing  rise to

3 See A rthur L. Funk, The Politics o f TORCH  (Lawrence, Kans., 1974).
4 W. Roger Louis, Imperialism a t Bay  (New York, 1978), 155.
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extravagant hopes w hen he had to  concentrate on th e  w ar effort. B ut 
he could not ignore pub lic  discussions o f w ar aim s, nor forget th a t 
the A tlan tic  C harter had clearly spelled o u t visions o f the peace tha t 
w ould follow the  defeat o f the enemy. A nd in fact there is sufficient 
evidence to  ind icate th a t he was already g iv ing  serious th o u g h t to  
the shape o f the  w orld after victory. In May 1942, for instance, when 
Soviet Foreign M in ister Vyacheslav M olotov visited  h im  in W ash
in g to n , Roosevelt suggested  th a t after th e  war four powers -  the 
U n ited  S tates, the  Soviet U n ion , B rita in , and C hina -  m ig h t func
tio n  as “policem en’’ in ensuring  global security. I f  th e  "four b ig  
po licem en” could cooperate in policing the  w orld, o ther, lesser na
tions w ould no t have to  m ain ta in  large arm ed forces to  prepare 
against the  resurgence o f G erm an or Japanese power. T he president 
seems also to  have hoped th a t if  such b ig-pow er cooperation could be 
upheld , neither th e  Soviet U nion  nor B rita in  w ould have to  m ain 
ta in  colonies or spheres o f influence. In  fact, he reasoned th a t the 
four b ig  powers could serve as “trustees" for th e  colonial and depen 
den t peoples w hile they prepared them selves for eventual freedom .5

These were ra ther vague ideas w ithou t precise defin ition , b u t at 
least they indicated  th a t Roosevelt’s p rincipal concern was w ith  
preserving the  w artim e alliance so as to  m ake it the  linchp in  o f the 
postw ar w orld order. Such a conception was less W ilsonian  than  it 
was couched in the  fram ew ork o f Theodore Roosevelt's pow er po li
tics, and it revealed F ranklin  D . Roosevelt’s conviction th a t power 
was the  basic reality  in in ternational relations. S till, pow er had to  be 
exercised in  a responsible m anner, and for h im  it m ade sense to  call 
on  the  w orld ’s four g rea test m ilita ry  powers in the  afterm ath  o f the 
Axis defeat to  con tinue the ir cooperation on behalf o f th e  whole 
w orld. W h ile  he d id  no t w ant to  m ake any specific co m m itm en t, it 
is clear th a t, like W ilson , he took it for g ran ted  th a t the  U nited  
States w ould rem ain a principal partic ipan t in  th e  postw ar world 
order.

If  the  presiden t was too preoccupied w ith  m ilita ry  and strategic 
p rob lem s to  give m uch  th o u g h t to  the specific shape o f th e  w orld 
after victory, o thers had m ore tim e  to  devote to  postw ar p lann ing .

5 Akira Iriye, Power and  Culture (СлтЪт\&%е, Mass., 1981), 5 3 -4 .
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P articularly  no tab le w ere the  efforts o f  th e  S tate D ep artm en t, w hich 
began o rgan iz ing  s tudy  g roups and advisory com m ittees on fu ture 
w orld  issues alm ost as soon as war cam e. T hey  b ro u g h t to g e th er not 
only  d ep a rtm en t officials b u t also congressm en, journalists, schol
ars, m ilita ry  officers, and  o thers for b road-ranging  discussions of 
postw ar issues, in c lu d in g  the  occupation  o f enem y countries, te rr i
to ria l read ju stm en ts, in te rnational security, and the  reestablishm ent 
o f  com m ercial links. A lth o u g h  in th is  period these com m ittees’ 
deliberations d id  no t go  m uch  beyond exchanging inform ation and 
v iew poin ts, certain  ideas w ere already em erg ing , ideas th a t w ould 
co n s titu te  p a rt o f official U .S . policy once W ashington  began fo rm u
la tin g  specific gu ide lines tow ard the  end o f the w ar.6

These ideas were clearly W ilsonian . M ost m em bers partic ipa ting  
in  th e  s tudy  g roups agreed th a t the  restoration  o f the  p rincip le  of 
in te rna tiona l cooperation , ra ther than  old-fashioned balance o f pow
er, shou ld  be th e  p rincipal fram ew ork for m aintenance o f o rder and 
security  after th e  Axis had been defeated. T h e  enem y countries’ 
to ta lita rian ism  and  m ilita rism  m ust be eradicated to  ensure a stable 
peace, b u t th e ir  citizens should  be treated  leniently. T he assum ption  
here was th a t, desp ite  to ta lita rian  contro l in  G erm any and Japan , 
there w ere dem ocratic  forces in  those countries th a t had been tem p o 
rarily suppressed b u t could  be encouraged to  reem erge once the 
national leaders had been crushed. These countries should  be re in te
g ra ted  in to  a new  in ternational order, w hich w ould be q u ite  differ
e n t from  th e  1930s b u t no t a ltogether a radical departu re  from  w hat 
had existed  before th e  D epression. For instance, the  com m ittees 
agreed th a t all postw ar te rrito ria l changes should be in  accordance 
w ith  th e  w ishes o f  the  peoples involved and th a t there should  be no 
sphere o f  influence politica lly  or economically.

O ne sees here a W ilsonian  agenda no t only because these p rin c i
ples had been articu la ted  by the  U n ited  States du ring  W orld W ar I 
b u t also because it  was generally  believed th a t the  evils o f the  1930s 
were an  aberra tion  and th a t the  w orld o f th e  1920s, w hich had 
reflected som e o f  th e  W ilsonian  princip les, had been fundam entally

6  See ib id ., chaps. 2 and 3, for a discussion of wartime planning for the treatm ent
of Japan.
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sound. S tate D epartm en t m eetings, in  o th e r w ords, w ere visualizing 
a re tu rn  to  the  p a tte rn  o f in ternational affairs th a t had existed before 
the rise o f to ta litarian ism  and aggressive m ilita rism . O f  course, it 
was well recognized th a t som eth ing  had to  be done to  prevent a 
repe tition  o f th e  sam e history, the progression from  the hopeful 
beg inn ings o f the  first p o s t-W o rld  W ar I decade to  th e  horrors of 
the second. T he answer, m any A m ericans believed, lay in tw o ele
m ents: A m erica's active partic ipa tion  in in ternational po litics , and 
the  in s titu tio n  o f som e b u ilt- in  m echanism s to  guard  against exces
sive econom ic nationalism . B oth these had been lacking in the 
1920s. If  the  new  peace were to  be m ore successful, therefore, it 
w ould be necessary to  p rom ote  these additional policies. B oth , o f 
course, assum ed con tinued  U .S . involvem ent in  w orld affairs. 
T ho u g h  m ore an expression o f aspirations than  a specific p rogram , 
such ideas were to  becom e m ore and m ore im p o rtan t as th e  war 
en tered  its second phase.

T h e  N e w  In te rn a t io n a l is m

If  there ever was a p o in t d u rin g  W orld W ar II w hen “th e  tide 
tu rn ed ,"  as the сНсЬё goes, it was January  1943, w hen Soviet forces 
relieved the  siege o f Leningrad and forced the  G erm ans to  give up  
S talingrad . T he Soviet counteroffensive was followed elsew here by 
the  allied invasion o f Sicily and Italy  (Ju ly  1943) and attacks on 
Japanese-occupied central-Pacific islands, notably  the  G ilb e rt Is
lands (N ovem ber). T he clim ax in Europe cam e in Ju n e  1944, w hen 
U .S . and B ritish  forces en tered  Rome and also landed on France’s 
N orm andy  coast. T h a t land ing  opened the  long-prom ised second 
front and cu lm inated  in the liberation  o f Paris in  A ugust. A t about 
the  sam e tim e , U .S . troops invaded the M arianas, tu rn in g  som e of 
them  (in particu lar, Saipan and T in ian) in to  air bases from  w hich to 
bom b the  Japanese hom eland.

W ith  the  tu rn in g  o f the  tide , th is  second period saw as m uch 
in terallied  goodw ill and cooperation as there was ever go ing  to  be 
d u rin g  the  war. N o t surprisingly, th e  a tten tio n  o f th e  allied powers 
began sh ifting  to  postw ar issues. By coincidence, January  1943 saw 
a m eeting  o f Roosevelt and C hurch ill a t Casablanca. T h e  Casablanca 
Conference becam e fam ous because a t its conclusion the  tw o leaders
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announced  the  “uncond itiona l su rrender” form ula, th a t is, th e  p o li
cy o f no t discussing peace te rm s or postw ar questions u n til after the 
enem y surrendered . T he policy was in  reaction against the  arm istice 
m ak ing  o f 1918, w hen, as m entioned  earlier, the  G erm ans ap
proached P residen t W ilson  to  ob ta in  a peace on the  basis o f the 
F ourteen Points. T h is  tim e , Roosevelt was determ ined  never to  let 
the  enem y d ic ta te  such conditions.

T h e  m atte r, however, was never th a t sim ple. A ctually, a lthough  
the  allies m ig h t insist on  con tinu ing  th e  w ar u n til th e  enem y su rren 
dered , th a t d id  no t m ean they w ould not s ta rt th in k in g  seriously 
abou t th e  shape o f the  peace. T h is second period o f the  w ar was 
sign ifican t precisely because the  U n ited  S tates, B rita in , the  Soviet 
U n io n , and C h ina conferred w ith  one another on  postw ar problem s.

T h e  very fact th a t Roosevelt and C hurch ill traveled all the  way to 
Casablanca to  m eet belied th e ir  professed lack o f in terest in consider
ing  postw ar issues, for they w ent there in  p art to  se ttle  the  question  
o f  w hich French faction should  be supported  in N o rth  Africa. T he 
answer: bo th  the  V ichy and the  Free French groups, the  form er 
represented  by H enri G iraud  and th e  la tte r by Charles de G aulle. 
T h e  m arriage o f convenience d id  no t w ork, and  by th e  tim e  o f the 
libe ra tion  o f  Paris, de G au lle  w ould em erge as the und ispu ted  voice 
o f Free France. A lthough  Roosevelt d id  not appreciate w hat he took 
to  be de G au lle ’s sense o f self-im portance, the fact th a t the  tw o m et 
in  Casablanca had political significance and  indicated how difficult 
i t  was to  avoid m ak ing  decisions th a t had im plications for the  shape 
o f the  postw ar world.

Italy  was specifically excepted from  the  "unconditional surrender" 
form ula, and in  th e  fall o f 1943 th e  allies were w illing  to  deal w ith  a 
successor governm en t to  B enito  M ussolini's rule after the  d ic ta to r 
fled R om e and ha lf o f the  country  had been liberated . B u t who 
should  lead the  successor governm ent was a troublesom e question , 
and there was no easy so lu tion  a t th is  tim e. T he allies, however, 
w ere w illing  to  provide econom ic aid to  occupied Italy  and also to  
set u p  a contro l com m ission for se ttin g  occupation  polic ies.7

R egarding the  trea tm en t o f the tw o principal enem ies, too , this

7 On the treatm ent of Italy after 1943, see Norman Kogan, Ita ly and  the Allies
(Cambridge, Mass., 1936).
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period saw substan tia l developm ents. S tarting  in  the  sp ring  of 
I943, W ashington  and London began exchanging ideas abou t the 
occupation  o f G erm any, and  soon there em erged agreem ent on tw o 
p o in ts . F irst, eastern G erm any (Prussia) should  be separated from 
the  rest o f the coun try  and  possibly incorporated  in to  Poland; tw o, 
G erm any should  be d iv ided  in to  th ree zones o f occupation , to  be 
adm in istered  by the  U n ited  S tates, B rita in , and the  Soviet U nion.

These tw o policies were endorsed by Roosevelt, C hu rch ill, and 
Joseph S talin  w hen they m et to g e th er for the  first tim e  in  Teheran at 
the  end o f 1943 and the  beg inn ing  o f 1944. T h a t th e  "b ig  three" 
m et to  discuss these and o ther m atte rs -  for instance, the  rem oval of 
foreign troops from Iran after the  w ar -  show ed th a t they were q u ite  
w illin g  to  consider postw ar issues. As far as they were concerned, 
even before the  opening  o f the  second front in  Europe, th e  tim e  had 
com e to s ta rt th in k in g  about the shape o f th e  postw ar world.

Postw ar Europe was in fact already tak in g  shape. T h e  Soviet 
U n ion  w ould retain  the B altic states and the  eastern ha lf o f Poland, 
w hich it had absorbed d u rin g  1 9 3 9 -4 0 . A lthough  no th ing  specific 
was said abou t these m atte rs a t Teheran, the  discussions on G erm any 
im plied  the  se ttin g  up  o f new boundaries betw een defeated G er
m any and Poland, and therefore betw een Poland and the  Soviet 
U n ion . As for th e  B altic states, neither Roosevelt nor C hurch ill was 
w illing  to  challenge S talin  on the  issue w hen they  had been postpon 
ing  the  opening  o f the  second fron t tim e  and again . These appeared 
to  be a sm all price to  pay for ob ta in ing  continued  cooperation o f the 
Soviet U n ion  in  the w ar and in postw ar arrangem ents. B ig-three 
cooperation in  Europe was to  be the  basic princip le .

President Roosevelt, as no ted  earlier, had already visualized add
ing  C hina to  the  th ree , in effect creating  th e  fram ew ork o f  b ig-four 
cooperation  after th e  war. In Asia, as in  Europe, such cooperation 
w ould be founded upon acceptable te rrito ria l ad justm en ts. T h e  So
v iet U n ion , for one, w ould regain the  K urile  Islands and Southern  
Sakhalin , ceded to  Japan  in  1875 and 1905, respectively. B rita in  
w ould regain its  em pire  in  Asia, a lthough  bo th  Roosevelt and the 
S tate D ep a rtm en t pushed for som e assurances abou t fu tu re  self- 
d e term in a tio n . L ittle  was forthcom ing  a t th is tim e, however.

N e ith e r  was the  U n ited  States above con tem plating  its ow n te rr i
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to ria l ad ju stm en ts . T he U .S . Navy, for one th in g , was keen on 
re ta in in g  som e o f th e  Pacific islands after the  w ar to  safeguard 
against resu rgen t Japanese m ilita ry  power. Roosevelt supported  the 
idea and  sent a naval m ission to  th e  Pacific in  1943 to  investigate 
possib ilities. A t the  sam e tim e, he preferred som e k ind  o f trustee
sh ip  to  o u tr ig h t possession o f the  islands in question . T he form  of 
the  tru steesh ip  w ould depend  on the  postw ar w orld organization 
th ro u g h  w hich it  w ould be carried o u t, b u t there was no d o u b t tha t 
the  U n ite d  States w ould be th e  sole trustee  over the  islands.8

B ut th e  key to  postw ar Asia, as d is tin c t from  the Pacific O cean, 
was to  be th e  inclusion o f  C hina in  any schem e. T he em ergence of 
C h ina as a  g reat pow er was unm istakably  signaled w hen its  leader, 
C h iang  K ai-shek, was inv ited  to  m eet Roosevelt and C hurch ill in 
C airo a t th e  end o f the  year to  confer on  the  Asian w ar and  post
w ar se ttlem en ts . T h e  Cairo ga th erin g  took  place w hile Roosevelt, 
C hurch ill, and S talin  were m eeting  in Teheran, b u t the  tw o aEairs 
w ere k ep t separate as S talin  d id  no t w ant to  a tten d  a  conference to  
d iscuss the  Japanese w ar tow ard w hich the  Soviet U n ion  was m ain 
ta in in g  neutrality . (This d id  no t p revent h im  from  prom ising  th a t 
th e  na tio n  w ould en ter the  w ar against Japan  after G erm any had 
been defeated .) In  any even t, a t Cairo it  was agreed th a t C hina 
should  regain  all te rrito ry  Japan  had “stolen" from  it since the  
1890s, in  particu la r Taiwan and  M anchuria. Korea, ano ther Japanese 
colony, w ould  be g iven  independence "in  due course.” T he idea was 
th a t u n til th e  Koreans were ready for independence, the  country  
m ig h t be p laced under a trusteesh ip  arrangem ent, the  trustees likely 
being  the  U n ited  S tates, the  Soviet U n ion , and C hina. T h is was 
ano ther boost to  C h in a’s s tand ing  in  in ternational affairs.

E arlier in  1943, the  U n ited  States had acted to  rem ove tw o 
sources o f  inequ ities ab o u t w hich th e  Chinese had com plained for 
decades, firs t by te rm in a tin g  ex tra territo ria l privileges in  C hina and 
second by end ing  th e  exclusion o f Chinese im m igran ts from  A m eri
ca. A ll these w ere g ratify ing  developm ents from  the  Chinese po in t 
o f view. For the  U n ited  States they were an expression o f the  policy 
to  look to  C h ina as the  m ain  Asian p artn er after Japan ’s defeat. W ith

8 The best study of the trusteeship arrangement is Louis, Imperialism a t Bay.
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A m erican naval pow er p redom inan t in  the Pacific, and w ith  C hina 
the  new  pow er on th e  co n tin en t, the  fu tu re  o f the region could be 
expected to  be m uch  stab ler than  heretofore. (A t a foreign m inisters' 
conference, m eeting  in  M oscow in O ctober, th e  representatives of 
the  U n ited  S tates, B rita in , and  the  Soviet U nion  confirm ed th a t 
C hina w ould play a role as one o f the  four p rincipal powers after 
the  w ar.)

Japan , as could be seen in  such decisions, was to  be reduced to  the 
ranks o f a m ino r power, back w here it had been before th e  1890s. 
N e ith e r  a t th is  tim e  nor later, however, was there m uch  th o u g h t 
g iven  to  d iv id ing  Japan  in to  zones o f occupation. S tate D epartm en t 
officials persisted  in  the  idea th a t the  U n ited  States w ould contro l 
th e  occupation  o f  defeated Japan  and , therefore, th a t it  w ould be 
unnecessary to  establish  separate zones of occupation  by o th er pow 
ers, as was being  con tem plated  for G erm any. T h is was to  have far- 
reaching consequences, as was th e  conviction on the  p a rt o f A m eri
can officials th a t it  should  be possible to  ob ta in  th e  cooperation o f 
“friendly" Japanese -  prew ar liberals, businessm en, and o thers who 
had been active in the  1920s and developed close contacts w ith  
A m ericans -  in carry ing o u t occupation  policies. W h ile  there was 
clearly an asym m etry  betw een the em erg ing  no tion  of U .S .-C h inese 
partnersh ip  and the  m ore or less benevolent U .S . occupation  of 
Japan  after the  la tte r ’s defeat, all these a ttes ted  to  th e  existence of 
serious p lann ing  for postw ar in ternational affairs.

M ost o f these were pow er-political arrangem ents. T h e  allies were 
co n tem p la tin g  a postw ar w orld in w hich the Axis powers w ould be 
kep t weak and the  b ig  four w ould replace them  as definers o f in ter
national order. T he U n ited  States w ould em erge as the  m ajor pow er 
in  the  Pacific and in  the  W estern H em isphere (where there was 
m uch  in terest in m ain ta in ing  hem ispheric strateg ic coordination  
in to  the  postw ar period). I t  should  also be no ted  in th is connection 
th a t the  U n ited  States was already, by 1 9 4 3 -4 , visualizing itse lf  as a 
nuclear power, equ ipped  w ith  atom ic w eapons, w hich w ere being 
developed in g reat secrecy in Los A lam os, N ew  M exico. T h e  idea of 
using atom ic energy (created e ither by fission or fusion o f uran ium  
atom s) to  m ake an unprecedentedly  explosive and destructive bom b 
had existed for several years, and bo th  sides in  the  war were avidly
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try in g  to  m anufacture such bom bs. O nce they  were developed, there 
was li t t le  d o u b t th a t they  w ould be used. B u t there was th e  equally  
im p o rta n t question  o f the ir fu tu re  use, w hen the  enem y had been 
defeated , w ith  or w ith o u t th e  new  w eapon. A t a m eeting  they held 
in  Q uebec in  A ugust 1943, Roosevelt and C hurch ill discussed the 
question  and  signed a secret protocol to  th e  effect th a t the tw o 
nations w ould co n tin u e  to  share atom ic secrets and consult w ith  one 
ano ther regard ing  th e ir  use in  the  fu tu re . N e ith e r the  Soviet U nion  
nor any o th e r  pow er w ould be b rough t in to  th e ir  confidence. Be
cause the  U n ite d  States w ould  clearly be th e  senior o f the  tw o atom ic 
p artne rs , th is  m em orandum  -  and th e  ideas there expressed were 
re itera ted  by th e  tw o leaders a t the  second Q uebec conference of 
A ugust 1944 -  suggests th a t in  add itio n  to  the  various te rrito ria l 
a rrangem ents being  discussed w ith  the allies, there was a presup
position  o f  the  U n ited  States em erg ing  as the sole superpow er o u t o f 
th e  victory, a t least insofar as m ilita ry  force was concerned .9

W h a t abou t th e  o ther aspects o f in te rnational relations, econom ic 
and  cu ltu ra l?  T h e  W ilsonian  im pulse evinced by the  S tate D epart
m en t's  postw ar p lan n in g  com m ittees never abated , and du ring  
1943—4 they  w ere joined by an increasing num ber o f A m erican 
ind iv iduals and  g roups calling  for a new in ternationalism  — an 
in te rnationa lism  th a t w ould be W ilsonian in  insp ira tion  b u t w ould 
be "new " in  th e  recognition  o f  the  need to  w ork closely w ith  o ther 
m ilita ry  pow ers, such as C hina and the  Soviet U n ion , as well as 
G reat B rita in . T h e ir  hope was th a t these nations w ould share the 
p rincip les and  values em bodied in  the  A tlan tic  C harter and cooper
a te  to g e th er in  im p lem en tin g  them  after the  war. M ore specifically, 
by I943 the re  was a clear pub lic  consensus in th e  U n ited  States in 
su p p o rt o f the  n a tio n ’s partic ipa tion  in a new w orld organization. 
Even erstw hile  iso lationists, notably Senator A rth u r V andenberg of 
M ich igan , cam e o u t in  favor o f such a step, and  the R epublican party  
issued a policy s ta tem en t endorsing U .S . m em bersh ip  in a  postw ar 
in te rna tiona l o rganization . Such m em bership , however, w ould m ean 
lit t le  unless it  were supported  by econom ic underp inn ings. T h is was 
the  task  th e  B retton  W oods Conference undertook . In  the  m ean

9 See M artin Sherwin, A World Destroyed (New York, 1975).
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tim e , the  U n ited  N ations established th e  R elief and R ehabilita tion  
A dm in istra tion  (U N R R A ) to  d is trib u te  food and supplies to  war- 
devastated  areas as they  were liberated  by the  allies.

In  th e  cu ltu ra l realm , it  was well recognized th a t for the  duration  
o f the  w ar all belligeren ts -  U n ited  N ations and Axis powers alike -  
w ould have to  concentra te  on  propaganda w ork, aim ed b o th  a t the 
hom e fron t and a t enem y countries. C u ltu ra l in te rnationalism  was a 
luxury, if  it  was no t irrelevant to  the w ar effort. N evertheless, it  is 
w orth  no ting  th a t earlier ac tiv ities sponsored by the  League o f N a
tions in  p ro m o tin g  cross-cultural cooperation were never forgotten ; 
those w ho had taken p art in  th e m , as w ell as m any o thers w ho 
shared th e ir  views, sough t to  keep alive the  legacy, and they  were 
determ ined  to  resurrect it once the  w ar cam e to  an end . T h is can be 
seen, for instance, in  the  series o f m eetings o f  allied m in iste rs  o f 
education  th a t began to  take place in London as early as 1942. 
A lth o u g h  the  in itia l a im  o f  the  m eetings was to  help schoolchildren 
suffering from  w artim e des truc tion  and depriva tion , in  tim e  the 
delegates becam e equally  in terested  in  p reparing  for a postw ar agen
da. A m ericans began partic ipa ting  in these m eetings in 1943, and 
in  A pril 1944 a h igh-level delegation , inc lud ing  C ongressm an 
J . W illiam  F u lb righ t and L ibrarian o f Congress A rchibald  M acLeish, 
was sent to  London to  join colleagues from elsewhere in  d iscussing 
th e  es tab lishm ent o f a successor to  the  League’s in te llectual coopera
tio n  com m ittee . T here was a basic co n tin u ity  from  these beg inn ings 
to  th e  postw ar found ing  o f U N E S C O .10

T o w ard  a  P o s tw a r  W o rld

W h e th e r  the  hopeful beg inn ings o f the  new in ternationalism  could 
develop in to  a solid  struc tu re  o f postw ar w orld affairs depended  on 
w hat th e  allies w ould do , ind iv idually  and collectively, w ith  the 
areas they were fast recovering and occupying from  the  sum m er of 
1944 onw ard. W ith  th e  liberation  o f France and th e  Low C ountries 
in  the  w est, and the  Soviet counteroffensive and occupation  o f Po

10 My account of the founding of UNESCO is based on documents in the FO 394 
series, Foreign Office Archives, Public Record Office, London.
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land , B ulgaria , R um ania , Yugoslavia, and then  eventually  eastern 
G erm any, the  w artim e alliance was clearly reaching its clim actic 
successes. In  the  Pacific, too , the same m onths w itnessed the b eg in 
n ing  o f th e  b o m bing  o f  Japan  p roper as w ell as th e  invasion o f the 
P h ilip p in es, leading to  th e ir  reconquest by U .S . forces. T h e  big 
question  now  was the  im pact o f such successes, w hich w ould surely 
b ring  th e  w ar to  an end in  th e  near fu tu re , upon the alliance. W ould 
victory  perp e tu a te  th e  alliance, or w ould th e  allies go  th e ir  separate 
ways once th e  w ar ended? H ow  could they perpe tuate  the ir w artim e 
cooperation  and form  a solid fram ew ork for postw ar in ternational 
order?

T hese questions had been raised before, b u t now they gained 
g rea t urgency as it  appeared th a t G erm any w ould soon cap itu la te , to  
be follow ed by Jap an ’s defeat a year o r so later. T h e  Soviet U nion  
appeared eager to  establish  its contro l over m uch  o f  the occupied 
te rrito ry  in  the  Balkans and Eastern Europe, and Prim e M inister 
C hurch ill becam e so alarm ed over these developm ents th a t he offered 
to  recognize Soviet spheres o f influence in  som e o f these countries in 
re tu rn  for S ta lin ’s ag reem ent to  le t the  B ritish  keep th e ir  spheres. 
Roosevelt w ould  no t accept such explicit arrangem ents, b u t he was 
no t averse to  agreeing to  de facto spheres o f  influence so long as th is 
could  be m ade a basis for con tinued  b ig-pow er cooperation.

T h e  idea o f b ig -pow er cooperation , however, underw ent sub tle  
changes after m id - 1944 because tw o o f the  b ig  four, B rita in  and 
C hina, becam e weaker relative to  the  o ther tw o. Officials in  and ou t 
o f B rita in  readily  ad m itte d  th a t the  nation  was b an k ru p t, and th a t 
its econom ic difficulties and financial stringencies w ould m ake p rob 
lem atic  w hether it  could con tinue to  play the  role o f a w orld p o w e r-  
unless th e  U n ited  States helped ou t. T he la tte r d id  no t w ant B rita in  
w eakened, and Roosevelt, as no ted , m ade sure th a t th e  A m erican- 
B ritish  m onopoly  o f  atom ic weapons technology w ould be retained. 
T h e  idea was th a t B rita in  could  s till be im portan t as a balancer o f 
Soviet power. N evertheless, a t th is  tim e  there was no co m m itm en t 
to  offer postw ar econom ic assistance to  B rita in .

C h ina, too , began to  shed som e o f  its pow er and p restige in  the 
fall o f  1944. T h is was in p a rt a reflection o f th e  Pacific strategy o f 
th e  U n ite d  S tates, whose successful “island-hopping" cam paign  was
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m aking  the  CBI theate r o f the w ar less crucial for the defeat o f 
Japan . P resident Roosevelt d id  w ant to  use Chinese and U .S . forces 
on the  Asian con tin en t to  tie  Japanese troops dow n, to  p revent the ir 
re tu rn  to  Japan  to  defend the  hom e islands. B u t he g o t in to  trouble 
w ith  C hiang K ai-shek for suggesting  th a t G eneral S tilw ell be placed 
in  com m and o f all forces in C h ina, inc lud ing  C om m unist troops. 
T he request in furiated  C h iang , w ho was determ ined  to  preven t a 
C om m unist takeover o f  pow er after the  war. W ith  Jap an ’s defeat a 
m a tte r  o f tim e , factions in C hina were position ing  them selves for 
the  postw ar stru g g le , and C hiang believed th a t accepting  Roose
v e lt’s suggestion  was ta n tam o u n t to  co m m ittin g  suicide. So C hiang 
rem ained adam an t, S tilw ell was recalled, and U .S .-C hinese relations 
visibly cooled.

Such a situ a tio n  left the  U n ited  States and the  Soviet U n ion  as 
possibly the only  g rea t m ilita ry  powers after the war, a lthough  the 
form er w ould undoub ted ly  be the  stronger o f the  tw o, no t least 
because it was expected to  possess (and m onopolize for the  foresee
able fu ture) atom ic weapons. T he shape o f the postw ar w orld , in  any 
event, w ould h inge on w hether th e  tw o w ould be able to  con tinue to  
work to g e th er after the  Axis defeat. T he question  was m ore than 
m ilita ry  in  na tu re , for by then  A m erican officials were g e ttin g  ready 
to  endorse specific plans for the  postw ar in ternational com m unity  
th a t w ould be defined as m uch econom ically and cu ltu ra lly  as 
geopolitically  -  and as m uch th rough  in ternational cooperation as 
th ro u g h  A m erica’s unilateral in itiatives.

T h is becam e clear a t tw o im portan t in ternational conferences of 
1944, a t B retton  W oods (Ju ly ) and D u m b arto n  O aks (O ctober). T he 
form er was an occasion for reestablish ing in te rnational econom ic 
order after it  had been destroyed by the  D epression and by the 
au tark ic  policies o f the  powers. T he conferees, inc lud ing  Jo h n  May
nard Keynes, th e  fam ous B ritish  econom ist, agreed th a t the  k ind  of 
chaotic econom ic nationalism  th a t had been the rule since the  1930s 
m ust be replaced by som e arrangem ent for in te rnational coopera
tion . B u t they also knew  th a t m erely to  re tu rn  to  the  s ituation  
ex isting  before 1929 w ould no t be enough; in te rnational econom ic 
transactions o f the  1920s, as seen earlier, had been based on a gold  
exchange system , w hich w orked well so long as trade and invest
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m en ts across national boundaries flowed w ith o u t in te rru p tio n , and 
so long  as governm ents were w illing  to  contro l spending  in  order to  
bo lster th e  values o f th e ir  currencies. T he D epression had indicated 
how  fragile the  w hole stru c tu re  was. W h a t was now needed, it  was 
th o u g h t, was an  in stitu tio n a l m echanism  w ith  w hich stab le rates o f 
exchange am ong different currencies could be preserved, w ith o u t, 
however, each country 's having to  adopt a fiscally conservative policy 
to  m a in ta in  th e  value o f its ow n currency. (It was w idely accepted 
th a t such a policy had kep t consum ption  dow n and unem ploym ent 
h ig h .)  T h is ta sk , the  forty-four countries represented a t B retton  
W oods agreed , cou ld  be accom plished by estab lish ing  an in te rna
tional m onetary  fund  (IM F) th a t w ould provide tem porary relief to  
countries experiencing trade and exchange difficulties so th a t they 
w ould not have to  resort to  pro tection ism  or devaluation  — or to  
dom estic  re trenchm en t policies th a t w ould give rise to  unem ploy
m en t. T h e  IM F, w ith  its in itial capital o f $ 8 ,8 0 0  m illion , w ould be 
a new  experim en t; no th ing  like th a t had ever existed in  w orld 
econom ic affairs, and  it m arked a new  era o f in ternational coopera
tio n  th a t w ould go  m uch beyond such trad itiona l areas as security  
and arm s contro l.

T h e  B retton  W oods Conference also proposed the  estab lishm ent 
o f an in te rna tiona l bank  for reconstruction  and developm ent, or the  
W orld  B ank as it  w ould  com e to  be know n. T h is, too, was som e
th in g  novel; the  idea was to  pool the  richer countries’ resources -  
$ 10 b illion  was in itia lly  envisaged -  so as to  help  less developed and 
dependen t countries undertake econom ic transform ation. A lthough  
n e ither the  IM F nor the  W orld Bank was yet a reality, it  was clear 
th a t once they were estab lished , the  U n ited  States w ould be called 
upon  to  provide th e  b u lk  o f the  in itia l capital for b o th . H ere clearly 
was a lesson o f  the  D epression well learned. T he nation  w ould not 
again  revert to  econom ic nationalism  b u t w ould on the  contrary  take 
the  lead in  th e  sp ir it o f econom ic in ternationalism .

In  the  m ean tim e, a t D um barton  O aks, delegates from  th e  U nited  
S tates, the  Soviet U n ion , B rita in , and C hina established a basis for a 
postw ar in te rnational o rganization . T he idea itse lf was no t new, b u t 
now they  were ready to  s ta rt d rafting  the  specifics o f such an  o rgani
zation , w hich was to  be called the  U n ited  N ations, an indication
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th a t they were determ ined  to  con tinue th e ir  w artim e cooperation 
in to  the  postw ar period . T h e  delegates also knew  th a t th e  U n ited  
N ations w ould have to  be m ore effective than  the  League o f N ations. 
R eflecting Roosevelt’s long-stand ing  conception o f b ig-pow er coop
era tion , w ith  w hich the  o th er th ree governm ents were in  agreem ent, 
the  conference proposed the  se ttin g  up  of a security  council, w ith  
the  b ig  four as the  perm anen t m em bers. T hey w ould cooperate w ith  
one ano ther and in  effect seek to  police the w orld. T h e  Soviet U nion , 
however, insisted  on com plete unan im ity  am ong the  four before the 
security  council took any action . T he U n ited  States was opposed to  
g iv in g  b lanket veto pow er to  any perm anen t m em ber, and  the 
conferees were unable to  resolve th e  difference a t th is  tim e. S till, 
D u m b arto n  O aks m arked the p o in t w hen a postw ar w orld organiza
tion  took defin ite  shape.

T h e  fact th a t the  Soviet U n ion  partic ipa ted  in  b o th  these im por
ta n t conferences showed its in terest in  rem ain ing  p art o f a coopera
tive in te rnational arrangem ent after th e  war, even as it  was fast 
c la im ing  its un ila tera l contro l over the  areas its troops occupied. 
W h e th e r  these tw o aspects o f Soviet policy -  adherence to  some 
fram ew ork o f cooperative action and the  estab lishm ent o f its own 
spheres o f influence -  w ere com patib le  was no t clear; m any felt th a t 
they were no t and th a t, so long as th e  Soviet U nion  insisted on 
un ila tera l ac tion , it w ould have to  be viewed as a serious obstacle in 
th e  way o f estab lish ing  postw ar order. Some believed power-level 
a rrangem ents w ere the  only fram ew ork in  w hich the  b ig  powers 
could s till w ork together. O thers, inc lud ing  President Roosevelt, 
however, con tinued  to  hope th a t in security, econom ic, and o ther 
areas it  w ould be possible to  m ain ta in  b ig-pov/er cooperation. (After 
a ll, Soviet delegates were s till regularly  a tten d in g  the  London m eet
ings o f education  m in isters to  establish an  in te rnational cu ltu ral 
o rgan ization .)

Such o p tim ism  appeared a t least partially  v ind icated  a t the  Yalta 
Conference o f February 1945, the second and the  last m eeting  of 
Roosevelt, C hurch ill, and S talin  together. W ith  G erm any’s surren
d er expected m om entarily , th e  leaders’ a tten tio n  focused on defeat
ing  Japan  as expeditiously  as possible. S talin  renewed his p ledge tha t 
the  Soviet U nion  w ould en ter the  war against Japan  abou t three
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m onths after the  G erm an  surrender. H e also agreed to  con tinue to  
deal w ith  the  N ationalists  in  C hina as the  leg itim ate  governm ent, 
even th o u g h  th e ir  au th o rity  was now openly being  challenged by the 
C om m unists . In  re tu rn  Roosevelt and C hurch ill supported  R ussia’s 
special in te rests  in  M anchuria , in  particu lar its railways and sou th 
ern (ice-free) ports.

T h e  th ree leaders also agreed on o ther m atte rs. For instance, 
S talin  gave u p  his insistence on b lanket veto pow er a t the  U n ited  
N ations security  council and agreed th a t the  veto pow er w ould not 
be used over “procedural" issues. H e also agreed to  have France join 
in  th e  occupation  o f G erm any. Roosevelt and C hurch ill, on the ir 
tu rn , form ally endorsed th e  new Soviet-Polish boundary. T here  was, 
however, d isagreem ent over the  nature o f new governm ents being 
set u p  in  liberated  areas, m ost notably  Poland. S talin  insisted  on 
the ir con tro l by C om m unist po litic ians, m ost o f w hom  had spent 
the  w ar in  th e  Soviet U n ion , whereas Roosevelt and  C hurchill 
w anted  to  broaden the  bases o f  governm ent. In  the  end  a com pro
mise was s tru ck , and the  b ig  th ree agreed to  suppo rt th e  p rincip le  o f 
dem ocratic governm ent for these countries, a lthough  in itially  
Soviet-oriented  C om m unists  were to  co n s titu te  its core.

T h e  Y alta com prom ise seem ed to  augu r well for con tinued  in ter
allied cooperation . I t  was, to  be sure, a largely power-level arrange
m e n t in  w hich the  b ig  th ree accepted , tac itly  or explicitly , th e  new 
realities o f pow er as the  basis for postw ar spheres o f influence, and 
these spheres as th e  key to  w orld order. B u t so long as the  U n ited  
States and the  Soviet U n ion  could con tinue to  cooperate in  som e 
fashion, th e re  was hope th a t eventually  the ir cooperation m ig h t 
com e to  cover o th e r areas and  b ring  Soviet policy in to  closer confor
m ity  to  th e  princip les o f th e  A tlan tic  C harter, the  ideological foun
dations o f the  coalition  d u rin g  the  war.

In  th is  sense, th e  end o f  the  G erm an war, on  May 8 , 1945, may 
be said to  have com e too  soon. Roosevelt had d ied  on  A pril 12, and 
th e  new  p residen t, H arry  S. T rum an , had no t had tim e to  develop 
his ow n approach to  postw ar problem s before the  European war was 
com pleted . H av ing  crushed G erm any, the  allies were now  tem pted  
to  go  th e ir  separate ways. T he Japanese w ar s till necessitated the ir 
cooperation , b u t to  a m uch lesser ex ten t, and som e in  the  U n ited
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States even began to  argue th a t Soviet partic ipa tion  in th e  Pacific 
war m ig h t no t be necessary — it m ig h t no t even be desirab le , as it 
w ould fu rth e r ex tend  Soviet pow er in  Asia. Some officials w anted a 
po litica l end to  the Japanese war; believing, perhaps correctly, tha t 
the  Japanese could be induced to  stop  fig h tin g  once they were 
assured th a t the  allies d id  no t in tend  to  destroy th e ir  em peror in sti
tu tio n , they  advocated approaching Japan for a possible cease-fire on 
th is  basis. P residen t T rum an , however, d id  not agree, convinced 
th a t p u b lic  op in ion  w ould no t accept any prom ise to  save th e  em per
o r and  th a t Soviet partic ipa tion  was strategically  im perative to  m in i
m ize the  costs o f the A m erican invasion o f the  Japanese hom eland, 
w hich was visualized for 1 9 4 6 .11

In  the  m ean tim e, S tate D epartm en t officials, now joined by W ar 
and N avy D ep a rtm en t personnel, finalized the ir p lans for th e  occu
patio n  o f Japan . N ow, m ore than  ever before, they were determ ined  
n o t to  d iv ide the  coun try  in to  zones o f occupation . R ather, the 
U n ited  States w ould contro l Jap an ’s destiny. C hina was s till viewed 
as A m erica’s p rincipal postw ar partner in  postw ar A sia, b u t w ith  the 
N atio n alis t-C o m m u n ist conflict flaring  u p  again , it was becom ing 
m ore and  m ore difficult to  envisage th a t country  as a unified  and 
strong  pow er in  the im m edia te  future.

T h e  resu lt was th a t, d u rin g  the  m onths follow ing G erm any’s 
defeat, th e  w artim e coalition , already strained after the au tu m n  of 
1944, was p u t to  a severe test. W ith  the  disappearance o f the 
com m on enemy, the  task  was no t easy. T he alliance w ould now have 
to  be redefined for peace, b u t the  shape o f th e  peace itse lf depended 
on th e ir  cooperation , o r lack thereof. In such a  fluid s itu a tio n , only a 
determ ined  effort a t preserving the  coalition w ould have w orked. It 
is to  th e  cred it o f  T rum an , S talin , and C hurch ill (as w ell as C lem ent 
A ttlee  w ho replaced h im  after the  Conservative p arty ’s defeat a t the 
elections in  Ju ly ) th a t they d id  con tinue the ir efforts in  th is d irec
tion . For instance, m uch was accom plished a t a conference o f fifty 
nations, m eeting  in San Francisco from  the  end  o f A pril th ro u g h  the 
end  o f Ju ly , to  com plete the  drafting  o f th e  charter o f the  U n ited

11 O n the emperor question toward the end of the Pacific war, see Iriye, Power and  

Culture, 2 5 1 -7 .
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N ations. T h e  charter was a ring ing  declaration of the  nations’ deter
m in a tio n  to  w ork to g e th er to  preserve the  peace, and to  cooperate in 
p u n ish in g  fu tu re  aggressors th ro u g h  collective action . T he pream ble 
also enum erated  th e  fundam ental p rincip les (self-determ ination , h u 
m an rig h ts , "equal rig h ts  o f m en and w om en," "social progress," 
“b e tte r  standards o f life") for w hich th e  postw ar w orld was to  strive.

These w ere as satisfactory an achievem ent as could have been 
ob ta ined  a t th a t tim e. T ogether w ith  the  m ore frankly power-level 
arrangem ents w orked o u t a t Y alta, the  San Francisco conference 
could  be said to  have defined the  fram ew ork o f the postw ar w orld 
order.

In  such a con tex t, Ja p an ’s surrender, w hich cam e on A ugust 15, 
cou ld  have been seen as a  footnote, one final act before th e  new 
dram a, th e  history o f  the  postw ar w orld , was to  begin . T he way the 
su rrender was b ro u g h t abou t, however, served in  m any ways to  
m ake it  th e  beg inn ing  no t m erely o f the  postw ar peace b u t o f the 
C old W ar. F irs t, the  Soviet en try  in to  the Japanese war (on A ugust 
8) confirm ed th e  em ergence o f the Soviet U nion  as a form idable 
A sian, as w ell as E uropean, power, one whose influence in  C hina 
could be expected to  be considerable. Second, the  decision o f the 
U n ited  States to  d rop  atom  bom bs on Japan  ushered in  the  age of 
nuclear w eapons. N e ith e r o f  these developm ents had been unan tic i
p a ted , b u t th e ir  actual occurrence im m ediately  created novel real
ities and  m ade postw ar in te rnational relations th a t m uch m ore diffi
c u lt to  conceptualize.

T h e  a tom ic  decision had been preceded by a b ig -th ree  conference 
a t Po tsdam , ou tside o f B erlin , w here T rum an, S talin , and C hurchill 
(as w ell as A ttlee) conferred on the trea tm en t o f G erm any and on the 
w ar aga in st Japan . R egarding the  form er, it was decided to  set up  a 
conference o f  foreign m in isters o f these three powers p lus France to 
p repare peace treaties w ith  G erm any and its form er allies. Toward 
Jap an , the  conferees issued a declara tion , w arning o f its  catastrophic 
d es tru c tio n  (atom  bom bs were im plied , th ough  not m entioned) un
less the  nation  surrendered im m ediately. By then  Tokyo’s civilian 
leaders, inc lud ing  the  em peror, had com e to  the conclusion th a t the 
w ar had been lost and th a t an honorable way m ust be sough t to  
b ring  it to  conclusion. B u t they d id  n o t respond fo rth righ tly  to  the
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Potsdam  declaration  because they first had to  persuade the  m ilitary, 
particu larly  th e  army, to  accept ending  the  war, and also because 
they hoped to  ob ta in  Soviet intercession in  the  war. As the  Soviet 
U n ion  s till rem ained technically  neu tra l, it was hoped th a t it m ig h t 
serve as an in term ediary  betw een Japan  and the U n ited  States and its 
allies.

Such hesita tion  not only cost Japan m ore des tru c tio n , b u t it  also 
b ro u g h t the  w orld in to  the  atom ic age. P resident T rum an , w ho was 
to ld  abou t the  successful detonation  o f an atom  bom b w hile a tte n d 
ing  the  Potsdam  Conference, decided th a t the  new  w eapon m u st be 
used to  b rin g  a speedy end to  the conflict. Two atom  bom bs were 
d ropped , on H irosh im a (A ugust 6) and N agasaki (A ugust 9), caus
ing  in stan t o r ind irect (th rough  radiation) dea th  to  hundreds of 
thousands o f  civilians. T he bom bings, coupled w ith  the  Soviet en try  
in to  the  war, finally forced the  Japanese em peror and his to p  advisers 
to  accept the  Potsdam  declara tion . T he form al announcem ent cam e 
on A ugust 14 (A ugust 15 in  Asia), w hen the em peror conveyed the 
decision to  his people in  an  unprecedented  radio broadcast. T h e  long 
war, w hich had k illed  and m aim ed m ore than  4 0  m illion  people, 
m ore th an  2 percen t o f the  w orld’s popu la tion , and otherw ise af
fected an even larger num ber th ro u g h  forced m ig ra tio n , p roperty  
destruc tion , disease, and hunger, was a t last a t an end.

B ut the  way the  w ar cam e to  an  end -  th rough  Soviet en try  in to  
th e  Pacific war and th e  U .S . use o f atom  bom bs -  suggested  th a t the 
postw ar w orld w ould be enorm ously com plicated . It w ould n o t be 
easy to  develop effective b ig-pow er cooperation, one key foundation 
on  w hich all believed the fu ture o f w orld peace rested, w hen any 
such cooperation w ould have to  reckon w ith  the  vastly expanded 
te rrito ria l contro l exercised by the  Soviet U nion  and w ith  th e  awe
som e new  w eapon th e  U n ited  States had developed b u t o ther coun
tries could also be expected to  acquire soon.

A t the  same tim e , however, there were tv/o o th e r pillars o f  the 
postw ar in te rnational order th a t had been developed th ro u g h  the 
A m erican in itia tive  b u t w ith  th e  cooperation o f o ther nations. O ne 
was econom ic, and it rem ained to  be seen to  w hat ex ten t th e  IMF, 
the  W orld  B ank, and o th er m echanism s w ould serve to  in teg ra te  all 
countries, inc lud ing  the Soviet U nion  and u ltim ately  the  form er
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Axis pow ers, in to  an  in te rdependen t and open w orld econom ic or
der. T h e  second was cu ltu ra l and  ideological, as expressed in  the 
U n ited  N atio n s charter. I t  envisioned a w orld free o f tyranny, o p 
pression, and insecurity. A ll nations and  peoples w ould be u n ited  in 
th e ir  search for, and co m m itm en t to , freedom , justice, and com pas
sion. T h is , too , was a p roduct o f the  A m erican trad ition  and  im ag
ina tion .

In  o th e r  w ords, th e  w orld a t the  end o f W orld W ar II was one in 
w hich A m erica’s m ilita ry  pow er, econom ic resources, and cu ltu ra l 
influence w ere m ore pronounced than  ever before. Presum ably, they 
w ould  shape the  peace; if  they failed to  do  so, th a t w ould be because 
A m erican pow er and influence w ould be challenged by o thers, not 
ju st by th e  Soviet U nion  and  o th er w ould-be m ilita ry  superpow ers 
b u t also by countries and peoples th a t w ould w ant to  take b e tte r 
advantage o f the  new econom ic o p po rtun ities  and to  em brace m ore 
fully the  visions o f freedom  th a t were appearing on the horizon. For 
th e  w orld  was becom ing A m ericanized just as Am erica had becom e 
globalized.

C o n c lu s io n

T h e histo ry  o f the  w orld transform ation  o f 1 9 1 3 -4 5  is also a story 
o f th e  transfo rm ation  o f A m erica's role in  the w orld. Europe, the 
cen ter o f  in ternational relations in to  w hich o ther parts  o f the  g lobe, 
inc lud ing  th e  U n ited  S tates, had been fitte d , lost its prim acy after 
W orld  W ar I. T he years after 1917 m arked th e  em ergence o f the 
U n ite d  States as th e  w orld ’s leader. Even w hen it  d id  no t actually 
lead th ro u g h  m ilita ry  force (such as th e  1920s), it  provided econom 
ic and cu ltu ra l resources to  define and sustain g lobal order. The 
m id -1 9 3 0 s  were an  exception in  th a t the nation  eschewed in terna
tional leadership  or cooperation a t all levels and retreated  to  na tio n 
alism  and un ila te ra lism , b u t even then  it was clear th a t sooner or 
la ter it  was "bound to  lead ,” to  use Joseph N ye’s p h ra se .12 I t  could 
n o t have done o therw ise , unless its leaders and people -  and  m illions 
o f o the rs  elsew here — had been con ten t to  live in a w orld d ivided

12 Joseph Nye, Bound to Lead (Boston, 1990).



2 1 6 The Globalizing o f America

in to  separate spheres, m any o f them  under to ta litarian  contro l. A nd 
th e  m om ent for leadership cam e sooner than  expected, w ith  the  
G erm an  invasion o f  Poland in 1939 and th e  Japanese a ttack  on Pearl 
H arbor tw o years later. N ow  the  U n ited  States becam e involved, 
m ilitarily , econom ically, and politically, in  all parts o f the  world: the 
W estern  H em isphere, the  A tlan tic , Europe, A frica, the  M iddle 
East, A sia, th e  Pacific. T h e  g lobalization  o f Am erica was v irtually  
com plete.

T h e  em ergence o f the  U n ited  States as w orld leader also b rough t 
abou t the  transform ation o f o th e r countries politically, economically, 
and culturally . T h a t was why so m any observers d u rin g  W orld  W ar 
II spoke o f  the w orld in revolution  -  revolution  in  the  sense of 
unprecedented  changes. T he changes were particu larly  no tab le in 
colonial and dependen t areas o f th e  g lobe , w here the b ig-pow er 
conflict had b ro u g h t abou t the dislocation  of en trenched  au thority , 
m assive des truc tion  as well as mass m obilization , and em erg ing  
po litica l m ovem ents for autonom y. T h e  story o f the  aw akening of 
the  non-W est was to  becom e a m ajor them e in postw ar history, b u t 
in  fact it  had begun  in parallel to  the em ergence o f the  U n ited  States 
as the  w orld ’s leader. A nd th e  tw o phenom ena were in te rre la ted , as 
the  non-W estern  peoples looked to  A m erica for support and inspira
tion .

A m ericanization  o f the  g lobe w ould be destab ilizing , even as the 
g lobalization  o f the  U n ited  States was an a tte m p t to  redefine w orld 
order in the  w ake o f Europe's relative decline. I t rem ained to  be seen 
how these tw in  phenom ena w ould develop, and w hether there w ould 
em erge a new in ternational order in  w hich the  U n ited  States and the 
w orld w ould becom e even m ore in te rdependen t w ith o u t having to  
pay the  cost o f m illions o f lives as they had d u ring  1 9 1 3 -4 5 .
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O n  the  o rig ins o f W orld  W ar I, th e  best sum m ary o f various factors 
and  in te rp re ta tio n s is offered by Jam es Jo ll, The Origins o f the First 
World War (London, 1984). O n  U n ited  States neu tra lity  du ring  
1 9 1 4 -1 7 , th e  standard  w ork is E rnest R . May, The World War and  
American Isolation (C am bridge, M ass., 1959). T here is a volum inous 
am o u n t o f w ritin g s on P resident W oodrow  W ilson's d iplom acy both  
d u rin g  th e  period o f  neu tra lity  and after the  decision for war. T he 
m ost deta iled  and  reliable study  is the  m ultivo lum e b iography by 
A rth u r S. L ink , o f  w hich tw o volum es are particu larly  relevant: 
Wilson: The Struggle fo r  Neutrality  (P rinceton , I960), and Wilson: 
Campaigns for Progressivism and  Peace (P rinceton , 1965). For a m ore 
com pact survey, see R obert H . Ferrell, Woodrow Wilson and  World 
War I (N ew  York, 1985). An extrem ely  in te resting  con trast betw een 
W ilson  and  form er p residen t T heodore Roosevelt is d raw n in John  
M ilton  Cooper, The Warrior and  the Priest (N ew  York, 1983). See also 
the  sam e au thor's The Vanity o f Power (W estport, C on n ., 1969) for a 
discussion o f an tiin te rven tion ism  d u rin g  th e  war.

Perhaps the  m ost in fluen tial in te rp re ta tio n  o f W ilsonian  foreign 
policy in  peace and w ar has been offered by N . G ordon Levin, 
Woodrow Wilson and  World Politics (N ew  York, 1968), w hich places 
W ilsonian ism  squarely in  the  m idd le  betw een trad itional power 
po litics and Bolshevik radicalism . T h e  best analysis o f W ilson ’s 
s tru g g le  to  g o  beyond trad itional p a tte rn s  o f d iplom acy is Frederick 
C alhoun , Power a n d  Principle (K ent, O h io , 1986). T he rela tionsh ip  
betw een W ilsonian ism  and Leninism  is g iven further elaboration in 
such w orks as K laus Schwabe, The World War, Revolutionary Germany, 
a n d  Peacemaking (C hapel H ill, 1985); A rno Mayer, Politics and  Diplo
macy o f Peacemaking (N ew  York, 1967); and Jo h n  M . T hom pson ,
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Russia, Bolshevism, and  the Versailles Peace (P rinceton , 1967). O n 
A m erica’s expedition  to  S iberia, the m ost au tho rita tive  h isto rian  has 
been G eorge F. K ennan. See his Russia Leaves the War (Princeton, 
1956) and The Decision to Intervene (P rinceton, 1958). T he Siberian 
in te rven tion  is p u t in  the  fram ew ork o f A m erican relations w ith  the 
Czechs and w artim e developm ents in C entral Europe in  B etty  M iller 
U n terb erg er’s m assive The United States, Revolutionary Russia, and  the 
M aking o f Czechoslovakia (Chapel H ill, 1989).

T here are m any accounts o f A m erican relations w ith  specific 
countries and regions o f the  w orld in th e  era o f W orld W ar I. A nglo- 
A m erican relations are trea ted  extensively in  such w orks as Lloyd C. 
G ardner, Safe for Democracy (N ew  York, 1984); Seth P. T illm an , 
Anglo-American Relations a t the Paris Peace Conference (P rinceton , 
1961); and W . B. Fowler, British-American Relations (P rinceton , 
1969). T he lite ra tu re  on U .S . involvem ent in  Latin  A m erica and 
East Asia is particu larly  rich. O n  M exico, see Friedrich K atz , The 
Secret War in Mexico (Chicago, 1981), a study  o f U .S .-G erm an  rivalry 
in  th a t country. T h e  A m erican expeditions to  Santo D om ingo  and 
H aiti are chronicled in  D avid Healy, Gunboat Diplomacy in the Wilson 
Era (M adison, 1976); and H ans S chm idt, The U.S.  Occupation of 
H a iti (N ew  B runsw ick, N .J . ,  1971).

R egarding th e  w artim e fric tion  w ith  Japan  and W ilson ’s pro- 
Chinese o rien ta tion , see T ien-i Li, Woodrow Wilson's China Policy 
(N ew  York, 1969); Jam es Reed, The Missionary M in d  and  American 
East Asian Policy (C am bridge, M ass., 1983); and Roy W atson Curry, 
Woodrow Wilson and  Far Eastern Policy (N ew  York, 1959). T here  is 
less w ork on the  M idd le East, b u t som e useful da ta  m ay be ob ta ined  
in  Jo h n  A. D eN ovo, American Interests and  Policies in the M iddle East 
(M inneapolis, 1963); Laurence Evans, United States Policy a n d  the 
Partition o f Turkey (B altim ore, 1965); D aniel Y ergin, The Prize (New  
York, 1991); and B urton  K aufm an, Efficiency and  Expansion (W est
p o rt, C o n n ., 1974). T h is last, in ad d itio n  to  d iscussing the  A m eri
can p u rsu it o f M iddle Eastern oil fields, presents a fresh in te rp re ta 
tio n  o f W ilsonian  foreign policy in term s o f the  m ovem ent in  the 
U n ited  States for governm ent-business cooperation in  th e  in terest 
o f efficiency and m axim ization  o f overall national interests. T his 
them e, th a t the  developm ent o f a fram ew ork for state-society coop
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eration steadily  cam e to  characterize A m erican national and in te r
national affairs, is know n as a “corporatist” in te rp re ta tion  and has 
inform ed such o th er im p o rtan t w orks as M ichael J .  H ogan , Informal 
Entente (C olum bia, M o ., 1977), and E m ily  Rosenberg, Spreading the 
American Dream  (N ew  York, 1982). B oth  stress the  in itiatives taken 
by the  n a tio n ’s po litica l and business leaders to  reform  dom estic 
in stitu tio n s and  decision-m aking  m echanism s so as to  realize the 
efficient use o f resources a t hom e and th e  expansion o f in terests and 
opportun ities abroad. See also Je rry  Israel, Progressivism and  the Open 
Door (P ittsb u rg h , 1971), and  Carl P. Parrin i, Heir to Empire (P itts 
bu rgh , 1969).

1 9 2 1 -1 9 3 3

U n ited  S tates foreign rela tions after W orld W ar I used to  be d is
m issed as lit tle  m ore than  a sto ry  o f  iso lation , a less than  honorable 
period in  th e  n a tio n ’s h isto ry  w hen it  abd icated  its responsibility  in 
the w orld  arena. T h is view has been steadily  underm ined  by schol
arly pub lications since the  1960s, and  today it  is m uch  m ore com 
m on am ong  h isto rians to  stress con tinu ities rather than  d iscon
tin u itie s  betw een w artim e d ip lom acy and  the  foreign affairs o f the 
1920s. For a good survey o f  th is  top ic , th e  best place to  s ta rt is 
W arren I. C ohen , Empire W ithout Tears (N ew  York, 1987), a schol
arly  synthesis and a com prehensive survey. Further factual details on 
A m erican-E uropean rela tions, particu larly  on  the  tho rny  d eb t ques
tio n , are provided by M elvin Leffler, The Elusive Quest (Chapel H ill, 
1979), and  Frank C ostig lio la , A w kw ard  Dominion (Ithaca, 1984). As 
the  title s  o f these books suggest, there was som eth ing  ten tative 
ab o u t A m erican involvem ent in  postw ar European affairs, b u t one 
could  argue th a t the  U n ited  States was m uch m ore self-confident 
and less hesitan t in  its  relations w ith  o ther parts o f the  globe.

A  g rea t deal has been w ritten  on postw ar A m erica’s role in s tab i
liz ing  A sian-Pacific affairs. T he W ashington  Conference, the  po in t 
o f d ep a rtu re , is well analyzed by Roger D ingm an , Power in the Pacific 
(C hicago, 1976). M ore critical assessm ents o f  th e  d isarm am ent in i
tia tives o f th e  in te rw ar period are offered by R obert E. O sgood, 
Ideals a n d  Self-Interest in  American Foreign Relations (Chicago, 1953),
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and  B etty  G lad , Charles Evans Hughes and the Illusions o f Innocence 
(U rbana, 111., 1966). For the  London Conference o f  1930, see Ray
m ond O ’C onnor, Perilous Equilibrium  (Lawrence, K ans., 1962). O n  
the  response to  the  g ro w th  o f Chinese nationalism  and the  em er
gence o f the N ationalists  as the  new  leaders in  C h ina, see A kira 
Iriye, After Imperialism (C am bridge, M ass., 1965); D oro thy  Borg, 
American Policy and  the Chinese Revolution (N ew  York, 1947); Paul A. 
Varg, Missionaries, Chinese, and  Diplomats (P rinceton , 1958); L. 
E than  E llis, Frank B. Kellogg and  American Foreign Relations (N ew  
B runsw ick, N .J . ,  1961); and Russell D . B uh ite , Nelson T. Johnson 
and  American Policy Toward China (East Lansing, M ich ., 1968). W ar
ren I. C ohen, The Chinese Connection (N ew  York, 1978), is a study  of 
th ree A m ericans representing  different backgrounds and in terests in 
C hina.

O n  Latin A m erican relations, Bryce W ood, The M aking o f a Good 
Neighbor Policy (N ew  York, 1961), is still useful as a h istory o f the 
redefin ition  o f th e  M onroe D octrine in the  1920s, as is A lexander 
D eC onde, Herbert Hoover's Latin  American Policy (S tanford, 1951). 
Responses to  M exico’s radical nationalism  are g iven a m asterful 
trea tm e n t in R obert Freem an S m ith , The United States and  Revolution
ary Nationalism in Mexico (Chicago, 1972). T he con tinued  in terven
tio n  in  N icaragua is discussed in W illiam  K am m an, A Search for  
Stability (N o tre  D am e, In d .,  1968). O n  the overall com m ercial links 
betw een N o rth  and  South Am erica, see Joseph T ulch in , Aftermath o f 
War (N ew  York, 1971).

A m erican relations w ith  Bolshevik Russia are a story  in  th e m 
selves -  or, one could say a nonstory in  th a t there was no formal 
d ip lom atic  re la tionsh ip  betw een the  tw o governm ents. B u t there 
w ere com m ercial in teractions and , besides, A m ericans o f all political 
persuasions were fascinated by the  Soviet experim en t. These devel
opm ents are described in such books as W illiam  A pplem an W il
liam s, American-Russian Relations (N ew  York, 1952); Joan H off W il
son, Ideology a n d  Economics (C olum bia, M o ., 1974); and Peter G . 
Filene, Americans and  the Soviet Experiment (C am bridge, M ass., 
1967).

T here is m uch in te resting  w ork on pub lic  a ttitu d es tow ard  for
eign  affairs d u rin g  the  1920s. W arren I. C ohen, The American Revi
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sionists (C hicago, 1967), stud ies th e  controversy on the orig ins of 
W orld  W ar II; Peter N ov ick , T hat Noble Dream (N ew  York, 1988), 
offers an  in tr ig u in g  account o f the  im pact o f th a t controversy on 
h istorians; and  Selig Adler, The Isolationist Impulse (N ew  York, 
1957), w hile m ore trad itiona l in  in te rp re ta tio n , contains m uch  valu
ab le in form ation  on A m erican op in ion  in  the  interw ar years. Robert 
D . S chulzinger, The Wise Men o f Foreign Affairs (New  Y ork, 1984), 
looks a t th e  C ouncil o f Foreign R elations, established in 1921 as an 
e lite  o rganization  to  influence A m erican foreign policy. T he same 
au th o r’s The M aking o f the Diplomatic M ind  (M iddletow n, C on n ., 
1975) describes w hat may be term ed the  official ideology of 
the  period  concern ing  in ternational relations. T he increasingly ac
tive peace m ovem ent in postw ar A m erica is treated  extensively in 
C harles C hatfie ld , For Peace and  Justice (K noxville, 1971). See also 
C harles D eB enedetti, Origins o f the Modem American Peace Movement 
(M illw ood, N .Y ., 1978), and R obert H . Ferrell, Peace in  Their Time 
(N ew  H aven , 1952). T h is la tte r  focuses on the m aking  o f the 
K ellogg-B riand  Pact o f 1928. S ligh tly  different in  character b u t 
essential reading for understand ing  A m erican a ttitu d es in  the inter- 
w ar years is Jo h n  P. D ig g in s, Mussolini and  Fascism: The View from  
America (P rinceton , 1972). It no t only shows how A m ericans re
sponded  to  the  rise o f  fascism in Italy  b u t how they defined the ir 
m en tal universes a t a tim e  o f steady econom ic, po litica l, and cu ltu r
al in te rp en etra tio n  am ong nations.

Econom ics was a crucial m edium  o f A m erican foreign relations in 
the  1920s, and  its  im portance is reflected in such standard  w orks as 
H erb e rt Feis, The Diplomacy o f the D ollar (B altim ore, 1950); Joan 
H off W ilson , American Business and  Foreign Policy (B oston, 1971); 
and Joseph B randes, Herbert Hoover a n d  Economic Diplomacy (P itts 
b u rg h , 1962). T h e  collapse o f econom ic d iplom acy th a t cam e w ith  
the  D epression is the  sub ject o f Ferrell, American Diplomacy in the 
Great Depression (N ew  H aven, 1957). For a penetra ting  discussion of 
th e  s tru c tu ra l p rob lem s in the  global econom ic system  d u rin g  the 
1920s w ith  its heavy dependence on the  U n ited  S tates, consu lt 
Charles P. K indleberger, The World in Depression (Berkeley, 1973).

Jap an ’s invasion o f M anchuria, th e  first overt challenge to  w orld 
order d u rin g  the  D epression, has been a subject o f num erous s tu d 
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ies. In  the  contex t o f U .S .-Japanese relations, an excellent account, 
besides Ferrell’s American Diplomacy, is C hristopher T ho rne , The L im 
its o f  Power (N ew  York, 1973). See also A rm in  R appaport, Henry L . 
Stimson andJapan  (Chicago, 1973); G ary  O strow er, Collective Insecuri
ty  (Lew isburg, P a ., 1979); and Ju s tu s  D oenecke, When the Wicked 
Rise (Lew isburg, P a ., 1984). R appaport’s book takes a harshly c rit i
cal view  o f S tim son’s foreign policy, th e  o thers m uch  less so. The 
best study  o f Jap an ’s decision for con tinen ta l expansionism  and  its 
im plications for th e  U n ited  States is M ichael B arnhart, Japan Pre
pares fo r  Total War (Ithaca, 1987).

1 9 3 3 -1 9 3 9

T he period betw een 1933, w hen Franklin D . Roosevelt en tered  the 
W h ite  H ouse, and 1939, w hen W orld W ar II began in  Europe, has 
no t been as extensively stud ied  by historians in  th e  recent decades, 
in  p a rt because they have tended  to  focus on the N ew  Deal and o ther 
dom estic  developm ents, and also because the  na tio n ’s foreign affairs 
were m uch  m ore circum scribed d u rin g  those years than  earlier. S till, 
m any in te resting  w orks exist and help us explore how  the  U n ited  
S tates, go ing  th rough  an  unprecedented  econom ic crisis, coped w ith  
serious w orld problem s rang ing  from  Japan ’s aggressive w ar in  C hina 
to  N azi G erm any’s repud ia tion  o f the Versailles peace se ttlem en t.

Lloyd C. G ardner, Economic Aspects o f the New  Deal Diplomacy 
(M adison, 1964), exam ines the efforts o f Secretary o f S tate Cordell 
H u ll and o thers to  solve the  acute econom ic crisis a t hom e th rough  
reestab lish ing  an orderly  system  o f m u ltila tera l trade. See also 
Frederick C . A dam s, Economic Diplomacy (C olum bia, M o ., 1976). O n 
th e  im pact o f th e  D epression on A m erican op in ion , especially the 
rise o f extrem ism  w ith  obvious im plications for foreign relations, see 
A lan Brinkley, Voices o f Protest (N ew  York, 1982), and Geoffrey S. 
S m ith , To Save a Nation  (N ew  York, 1973).

T h e  iso lationist ben t o f  A m erican pub lic  and congressional o p in 
ion d u rin g  m uch  o f the  1930s is an extrem ely im portan t phenom e
non. W e m ust realize, however, th a t it  was filled w ith  contradictions. 
O ne person’s isolationism  could m ean ano ther’s in tervention ism . 
T he various shades o f isolationist th o u g h t are lucidly analyzed
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by M anfred Jonas, Isolationism in America (Ithaca, 1966). O n  con
gressional iso lation ists, the  best s tudy  is W ayne S. Cole, Roosevelt and  
the Isolationists (L incoln, N e b ., 1983). Cole has devoted his career to  
th e  s tudy  o f  isolationism  and pub lished  m any o ther im portan t 
w orks, inc lud ing  Gerald P. Nye and  American Foreign Relations (M in
neapolis, 1962) and  Charles A . Lindbergh and  the Battle Against Amer
ican Intervention in World War II  (N ew  York, 1974). T he congressio
nal enac tm en t o f neu tra lity  laws is given au tho rita tive  trea tm en t in 
R obert A . D iv ine , The Illusion o f Neutrality  (Chicago, 1962). O n  the 
persistence o f pacifist op in ion , see Lawrence S. W ittn e r, Rebels 
Against War (N ew  York, 1969).

D esp ite  A m erica’s self-im posed isolation, external events m erci
lessly in tru d ed  upon  national consciousness and forced the  policy
m akers to  respond. President Roosevelt’s th in k in g , in  w hich he had 
to  w eigh dom estic  op in ion  as well as the th rea t to  w orld peace, is 
carefully traced in  R obert D allek , Franklin D . Roosevelt and  American 
Foreign Policy (N ew  York, 1979). Readers in terested  in  Roosevelt’s 
foreign policy should  first tu rn  to  th is book and then  supp lem ent it 
w ith  o th er stud ies o f specific challenges and responses in various 
parts o f  th e  w orld . For instance, on  U .S . responses to  various in itia 
tives undertaken  by N azi G erm any, the  best account is found in 
A rnold  A. Offner, American Appeasement (C am bridge, M ass., 1967). 
See also J .  A. C om pton , The Swastika and  the Eagle (Boston, 1967). 
O n  G erm an  propaganda activ ities in  th e  W estern  H em isphere, see 
A lton  Frye, N a z i Germany and  the American Hemisphere (N ew  H aven, 
1967).

T h e  uneasy sta te  o f U .S .-B ritish  relations in  the  1930s is well 
described in  O ffner’s book. T he fascinating question  o f how, despite 
such uncertain ty , even profound m is tru s t a t tim es betw een W ash
in g to n  and London, there eventually  em erged a cooperative fram e
w ork for dealing  w ith  G erm an and Japanese aggression, is discussed 
in  tw o excellent books: Jam es R . Leutze, Bargaining fo r  Supremacy 
(Chapel H ill ,  1977), and D avid Reynolds, The Creation o f the Anglo- 
American Alliance (Chapel H ill, 1981). See also R itch ie  O vendale, 
"Appeasement” and  the English Speaking World (Cardiff, 1975). 
C oncern ing  Fascist Italy, there is, in add ition  to  the  previously noted 
book by D ig g in s , Bryce H arris, The United States and  the halo-
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Ethiopian Crisis (S tanford, 1964). O n  the  tu rm o il o f 1 9 3 1 -9  and 
A m erican responses, am ong the  m ost useful works are D ouglas L it
tle , Malevolent Neutrality (Ithaca, 1985), and R ichard T raina, Ameri
can Diplomacy a n d  the Spanish C ivil War (B loom ington , I n d . , 1968).

O n  Latin A m erican policy, in add ition  to  the  book by Frye, one 
may consu lt E. D . C ronon, Josephus Daniels in  Mexico (M adison, 
I960); Irw in  G ellm an , Roosevelt and  Batista  (A lbuquerque, 1973); the 
sam e au th o r’s Good Neighbor Diplomacy (B altim ore, 1979); and Joseph 
T ulch in , Argentina and  the United States (B oston, 1990). O n  th e  Asian 
crisis, the  best study  rem ains D oro thy  B org, The United States and  the 
Far Eastern Crisis o f 1 9 3 3 -1 9 3 8  (C am bridge, M ass., 1964). T he book 
chronicles A m erica’s failure to  com e to  the  aid o f C hina u n til very late 
in  th e  1930s. T he same them e is treated  from various angles in tw o 
collections o f  scholarly essays: D oro thy  Borg and Shum pei O kam oto , 
Pearl Harbor as History (N ew  York, 1973), and A kira Iriye and W arren 
I. C ohen, American, Chinese, and  Japanese Perspectives on Wartime Asia  
(W ilm in g to n , D e l.,  1990). These volum es are useful as they contain  
co n tribu tions by Chinese and Japanese, as well as A m erican, scholars. 
Jam es C . T hom son , W hile China Faced West (C am bridge, M ass.,
1969), discusses A m erica’s difficulties in  assisting C hina because of 
th e  D epression. T he decision to  reverse the  trend  and to  com e to  the 
suppo rt o f C hina d u rin g  1 9 3 8 -9  is ably described in  M ichael Schal- 
ler, The U.S.  Crusade in China  (N ew  York, 1979). For a survey o f Asian 
in te rnational relations th a t led to  the Pacific war, see A kira Iriye, The 
Origins o f the Second World War in  A sia  and the Pacific (London, 1987). 
O ne A m erican d ip lo m at’s heroic endeavor to  preserve the  peace w ith  
Japan  is detailed  in  W aldo H einrichs, American Ambassador (Boston,
1966), a b iography o f Joseph C. Grew. Sandra Taylor, Advocate o f 
Understanding (K ent, O h io , 1984), offers a p o rtra it o f a form er m is
sionary, Sidney G u lick , w ho strugg led  for th e  same end.

A lthough  the  Soviet U nion  w ould em erge as a key factor in  U .S . 
dealings w ith  Japan as well as w ith  G erm any, there has been little  
system atic study  o f U .S . relations w ith  Moscow, probably  because 
historians have no t had tim e to  d igest the  mass o f archival docu
m ents th a t have been opened u p  in  the  form er Soviet U n ion . B ut 
R obert C . Tucker, Stalin  in Power (N ew  York, 1990), does m ake use 
o f these docum ents and gives a sin ister p o rtra it o f th e  Soviet d ic ta 
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to r ’s o p p o rtu n is tic  diplom acy. To understand  the im pact o f the 
C o m in te rn ’s call in  1935 for the  estab lishm ent o f a global antifascist 
fro n t, an event th a t held real significance for a large num ber of 
A m erican in te llectuals, one may profitably  tu rn  to  personal rem in is
cences such as M alcolm  Cowley, The Dream o f the Golden Mountains 
(N ew  York, 1980).

1 9 3 9 -1 9 4 5

T h e best account o f the  com ing  o f W orld  W ar II in Europe is D . C. 
W a tt, How War Came (London, 1989). T he way in w hich the  U nited  
S tates becam e steadily  draw n in to  the  European conflict d u rin g  
1939—41 is chronicled in  detail in W illiam  L. Langer and S. Everett 
G leason, The Undeclared War (N ew  York, 1953). O n  Roosevelt’s 
g row ing  readiness to  su p p o rt B rita in  by all means short o f war, see, 
besides the  w orks by D allek  and Reynolds cited in the  previous 
section , Jam es M . B urns, Roosevelt: The Soldier o f Freedom (N ew  York, 
1970); T heodore A. W ilson , The First Summit (Boston, 1969); and 
W arren F. K im ball, The Most Unsordid Act (B altim ore, 1969). T his 
last is an  im p o rtan t s tudy  o f the  m ak ing  o f the  Lend-Lease A ct. Its 
app lica tion  to  th e  Soviet U nion  after Ju n e  1941 is described in 
R aym ond H . D aw son, The Decision to A id  Russia (Chapel H ill, 
1959), and  G eorge C. H errin g , A id  to Russia (N ew  York, 1973). 
T h e  A m erican p u b lic ’s increasing w illingness to  help  the  dem ocra
cies aga in st N azi G erm any is docum ented  in  such w orks as M ark L. 
C hadw in , Warhawks (N ew  York, 1968); W alter Johnson , The Battle 
Against Isolation (Chicago, 1944); and Jam es C. Schneider, Should 
America Go to War? (Chapel H ill, 1989). O n  the less well know n aid 
to  France, w hich also began around 1939, consult Ju lian  H urstfie ld , 
America a n d  the French Nation  (Chapel H ill, 1986).

T here is an enorm ous am o u n t o f scholarly litera tu re  on “the  road 
to  Pearl H arbo r."  T h e  standard  “orthodox" presen tation  is H erbert 
Feis, The Road to Pearl Harbor (P rinceton , 1950), and the  m ost 
ex trem e “revisionist” in te rp re ta tion  -  th a t the Roosevelt ad m in is tra 
tio n  was engaged in  a conspiracy to  m aneuver the Japanese in to  
firing  th e  first sho t so th a t the U n ited  States m ig h t en ter the  w ar in
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Europe th ro u g h  the  Asian "back door” -  is in  Charles C. Tansill, 
Back Door to War (Chicago, 1952), and C harles A . Beard, President 
Roosevelt a n d  the Coming o f the War (New  York, 1948). M ost studies 
reject the  conspiracy theory  b u t add m any nuances to  the story 
clim axing  in the  Pearl H arbor a ttack . T he role o f the Axis pact in 
the  d e terio ra ting  U .S .-Japanese relations is analyzed critically  in 
Paul W . Schroeder, The A xis  Alliance and  Japanese-American Relations 
(Ithaca, 1958), and Saul Friedlander, Prelude to Downfall (N ew  York,
1967). T h e  crucial petro leum  question  as a determ in in g  factor is 
discussed in Irv ine H . A nderson, The Standard Vacuum Oil Company 
and  United States East Asian Policy (P rinceton , 1975). T he story is 
b ro u g h t up  to  d ate  in an excellent chap ter in  Y ergin’s The Prize (New  
York, 1991). See also Jonathan  G . U tley, Going to War with Japan  
(K noxville , 1985). T he W ashington "conversations” o f 1941, in 
w hich the U n ited  States and Japan sough t to  avoid a final show
dow n, are ably presented in R obert Butow, The John Doe Associates 
(S tanford, 1974). See also the  sam e au th o r’s Tojo and the Coming o f the 
War (P rinceton, 1961). By far th e  best account o f the  U .S .-Japanese 
crisis in the  sum m er and fall o f the  year is W aldo H ein richs, Thresh
old o f War (N ew  York, 1988). T he book stresses Roosevelt’s concern 
w ith  p reven ting  Soviet collapse as the m ain  factor beh ind  his get- 
tough  policy tow ard Japan .

A m ong th e  volum inous litera tu re  on the Pearl H arbor a ttack , the 
m ost detailed  and reliable is G ordon  W . Prange, A t D awn We Slept 
(N ew  York, 1981). See also the  same au th o r’s Pearl Harbor: The 
Verdict o f History (N ew  York, 1986). The in fluential book by R oberta 
W ohlste tter, Pearl Harbor: Warning and  Decision (Stanford, 1962), 
argues th a t it was the volum e o f the cable traffic th a t created confu
sion in official W ashington  and m ade it im possible to  com m unicate 
relevant messages to  the  com m anders in  H aw aii in tim e  to  avert the 
disaster.

T housands o f books have been w ritten  on A m erican strategy  and 
diplom acy d u rin g  W orld W ar II. T he best b rie f sum m ary is G addis 
S m ith , American Diplomacy During the Second World War (N ew  York, 
1985). O n  overall strategy, see M aurice M atloff and Edw in M . Snell, 

Strategic Planning for Coalition Warfare (W ashington , D .C ., 1953). 
T here are tw o excellent studies o f m ilita ry  preparedness and m ob il
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ization  undertaken  by th e  U n ite d  States and o ther countries: A lan S. 
M ilw ard , War, Economy, and  Society (Berkeley, 1977), and Paul Ken
nedy, The Rise and  Fall o f the Great Powers (N ew  York, 1987).

T h e  A nglo-A m erican  alliance is best understood by reading the 
le tte rs exchanged betw een  the  tw o w artim e leaders, ably ed ited  by 
W arren F. K im ball: Churchill and  Roosevelt (P rinceton, 1984). O n  the 
re la tionsh ip  am ong the  b ig  th ree , H erbert Feis, Churchill, Roosevelt, 
Stalin  (P rince ton , 1957), is s till useful, b u t it  should  be supp le
m en ted  by M artin  Sherw in, A  World Destroyed (N ew  York, 1975), a 
s tudy  o f  th e  developm ent o f nuclear weapons and o f th e ir  im plica
tions for postw ar w orld affairs. D iana C lem ens, Yalta (N ew  York,
1970), shows th a t there was as m uch  U .S .-Soviet agreem ent as 
d isag reem ent a t the  1945 conference.

Because th e  la tte r p a rt o f th e  w ar was also the period o f p repara
tio n  for th e  defin ing  o f  the postw ar w orld , and because the  postw ar 
w orld  was to  be characterized by the breakup o f the  w artim e alliance 
in to  tw o cam ps, m any accounts o f W orld W ar II are also, in  effect, 
descrip tions o f the  orig ins o f the  C old W ar. A m ong the  m ost im por
ta n t in  trac ing  th is  transition  in  Europe are W illiam  H . M cN eill, 
America, Britain, and  Russia (London, 1953); John  W . G addis, The 
United States and  the Origins o f the Cold War (N ew  Y ork, 1972); 
D aniel Y ergin, The Shattered Peace (B oston, 1977); Vo j tech M astny, 
Russia's Road to the Cold War (N ew  York, 1979); and Lynn E. Davis, 
The Cold War Begins (P rinceton , 1974). H u g h  D eSantis, The Diplo
macy o f  Silence (Chicago, 1980), is un ique in its focus on S tate D e
p a rtm e n t officials’ changing  perceptions o f th e  Soviet U nion . Also 
see, in  th is  connection , R alph  Levering, American Opinion and  the 
Russian Alliance (Chapel H ill , 1976).

O n  the  Pacific theate r o f the war, C hristopher T horne, Allies o f a 
K in d  (N ew  York, 1978), offers a fascinating account o f A nglo- 
A m erican cooperation as well as differences over such m atte rs as the 
fu tu re  o f  C h ina and o f the  B ritish  Em pire. A kira Iriye, Power and  
Culture (C am bridge, M ass., 1981), suggests areas o f convergence in 
official A m erican and  Japanese w artim e th in k in g . O n  C h ina’s role in 
the  war, see Barbara Tuchm an, Stilwell and  the American Experience in 
China  (N ew  York, 1971). T h e  sub tle  ways in  w hich the  Asian war 
developed in to  an  A sian Cold W ar is treated  in  such works as H er
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b ert Feis, Dilemma in China (H am den , C o n ., 1980); Russell B uh ite , 
Patrick J .  Hurley and  American Relations with China (Ithaca, 1973); 
K enneth Shew m aker, Americans and Chinese Communists (Ithaca,
1971); M arc G allicchio , The Cold War Begins in Asia  (N ew  York, 
1988); Tang T sou , Americas Failure in China (Chicago, 1963); A kira 
Iriye, The Cold War in A sia  (N ew  York, 1974); and the  essays 
contained  in  Yonosuke N agai and A kira Iriye, The Origins o f the Cold 
War in A sia  (Tokyo, 1977). Frank N inkov ich , The Diplomacy o f Ideas 
(N ew  York, 1981), offers in teresting  observations on w artim e A m er
ican cu ltu ra l d ip lom acy in  C hina and elsewhere.

Because o f the  global character o f the  war, no p art o f the world 
escaped A m erican a tten tio n  and influence. Some flavor o f the  way in 
w hich the  nation 's m ilita ry  presence becam e in tertw ined  w ith  the 
destiny  o f people everywhere may be gathered  by reading such books 
as G ary H ess, America Encounters India (B altim ore, 1971); M artin  W. 
W ilm in g to n , The M iddle East Supply Centre (Albany, 1971); A rth u r 
L. Funk, The Politics o f TORCH  (Lawrence, K ans., 1974), a s tudy  of 
th e  occupation  o f N o rth  Africa; and D onald M . Dozer, Are We Good 
Neighbors? (G ainesville, F la ., 1959), w hich recounts the  activ ities of 
A m erican airm en in Brazil and o th er countries.

W h a t d id  W orld W ar II m ean to  th e  A m erican people? T he 
question  has been exam ined from various angles. Paul Fussell, War
time (N ew  York, 1989), looks a t the  war from  the  com m on soldier's 
perspective. Jo h n  Dower, War Without Mercy (N ew  York, 1986), 
exam ines w artim e stereotypes o f the Japanese enemy. Robert A. 
D iv ine, Second Chance (N ew  York, 1971), is an excellent study  o f the 
"new  in te rn a tio n a lism .” A m erican politics and society d u rin g  the  
w ar are described in John  M orton B lum , V Was for Victory (N ew  
York, 1976); R ichard Polenberg, War and Society (Ph iladelph ia,
1972); R ichard D arilek , A Loyal Opposition in  Time o f War (W estport, 
C o n n ., 1976); and M artin  M elosi, The Shadow o f Pearl Harbor (Col
lege S ta tion , Tex., 1977).

O n  p lann ing  for the enem y's surrender and occupation  by the 
allies, H arley N o tte r, Postwar Foreign Policy Preparation (W ashington , 
D .C .,  1949), provides essential raw m aterial from  the m inu tes o f 
num erous State D epartm en t m eetings. R egarding the trea tm en t o f 
defeated G erm any, see Tony Sharp, The Wartime Alliance and  the
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Zonal Division o f Germany (O xford, 1975). O n  Japan , Frederick 
D u n n , Peacemaking a n d  the Settlement with Japan  (Princeton, 1963), is 
useful. T h e  best s tudy  o f the  im p o rtan t B retton  W oods Conference 
is R ichard  N . G ardner, Sterling-Dollar Diplomacy (N ew  York, 1980). 
See also A lfred Eckes, A  Search fo r  Solvency (A ustin , Tex., 1975). O n 
th e  d ro p p in g  o f  th e  atom  bom b and its im plications for A m erican 
policy and op in ion , see, besides Sherw in’s World Destroyed, m en
tioned  earlier, H erb ert Feis, The Atomic Bomb and  the End o f World 
W ar II  (P rince ton , 1961), Leon Sigal, Fighting to a Finish (Ithaca, 
1988), and  Paul Boyer, By the Bomb’s Early Light (N ew  York, 1985).
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