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Lord Robert Cecil's fame rests on hig work in creating and
romoting the League of Nations, This thesis is an analysis of the
& of

motives and personal aitributes which caused him, a Tory politician,

to lead a radical movement in foreign policy; it is also an account of

LR

his work as a foreign policy maker in this period. Such studies of
Cecil as have appeared deal only with his League vork; this thesis
covers the whole field of his foreign policy work and is based on a
detailed study of Foreign Office and Cabinet documents from 1915-1%
It has also drawn largely on Cecil's papers at the British luseum, on
the Lloyd George papers at the Beaverbrook Library, and on American
documentary sourcese

The first chapter describes Cecil's upbringing and political

life, It shows that he was inspired by %

(‘)

attempis of his father,

$ode

Lord Salisbury, to find alternatives %o war in settling international

disputes, It also shows that hLis upbringing itended to cut him off,

later, from political colleagues and caused him to pursue a line of his

own, indevcendent of party, His religlous faith, alsoc the result of his

upbringing, wes permanently to affect his political views.
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The second chapter describes Cecil in office as parliamentary
under-secretary for foreign affairs, minister of blockade and assistant
foreign secretary, from 1915-18, Because of his decisiveness and readw
iness to initiate policy, he was effective in this work, For the same
reasons, he could be hasty in his Jjudgement. Te finally resigned,
after the Armistice, over the issue of Welsh Church disestablislment,
His wer work, involving the plight of British prisoners of war and of
eastern Buropean Jews, and the systematlc starvation of the enemy, preyed
on his mind and was a further incentive towards seeking an alternative
to war in the future. But he vas never a pacifist, was convinced that
militarist Germany must ve defeated, and was against a compromise peaces

dis peace aims - other than the League ~ are analysed in the
third chapter, He believed that the success of the League musgt depend
on a just peace. Keeping agreements must be, he velieved, the fundamental
principle in international relations; f'irst and foremost, therefore, he
wanted, through an allied victory, to re-establish the sanctity of
treaties which had been undermined by the German violation of the Belgian
treaty. Secondly, he viished for increassed American participation in
the maintenance of world peace, Thirdly, he wished to see the militarist
regime in Germany ousted, and the Kaiser punished for the German violation
of international law. Fourthly, he wanted peace to be restored in post=

N

revolutionary Russia through strong government; he did not velieve that
the Bolshevists could achieve this and considered them internationally
unreliable; he therefore at first supvorted Allied intervention against

them af'ter the Armistice; later, the wastage and inconclusiveness made
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him favour a truce rather than military victory, Fifthly, he supported
the liberation of subject nationalities in Bastern Europe and the Ottoman
Empire, but only because it helped to undermine the enemy., He did not
believe it would increase sitability in Burope or that it was intrinsically
just, He made an exception, however, in the case of the Jews and
Armenians, because they were victims of religious persecution,

He was unsympathetic towards British plans to extend the Smpire
in the Hear East and in Africa, and, with other Allies, 1o boycott
Germany economically after the ware. He believed his policy to be a
continuation of Salisbury's - aiming at peace and Justice abroad. Te
thought that the commercial element which had taken over from the landed
interest in the Conservative Party in recent years and was exemplified
by the tariff reform movement, made for a more self'ish approach to
foreign policy, likely to increase international tension,

The next five chapters sre ccncerned with his developing ideas
on the League during the wer and Peace Conference, and with the reaction
of members of the Allied goverrnments to these ideas. IHe produced the

/directly
first influential paper on a League in British government circles, Ie

pressed for an official British league scheme and for publicity for the
idea before the war ended, because he wished to launch the League while
an awareness of the horrorg of wvar was at its height. He was vartily
thwarted by the attitudes of Presgident Wilson and of the British
government, but as a result of his efforts, much work was done in

drafting League schemes at the Foreign 0ffice, Fe was appointed official

League delegate a%t the Conference,
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He wanted a League of Nations based on the nineteenth century
<

T

Concert of Europe system, but worldwide in scope, centred rcund the
great powers meefing in conference when crises occurred, and, also,
regularly, Like other pioneers of the League, he vished to engure
delay in a crisis when public opinion could be fully informed and could
give its support to the right side in the dispute, Like others too,

he wanted the League fto have wide respongibilities - 1l.e, in dealing
with problems arising out of the war and the Yeace Treaty. He hoped
that the mendate system, to be established in many of the ex-enemy
territories, would set & new standard of Justice in the administration
of backward areags. He wished alsc to gee international adminigiration
in China, Uiore than others, he wanted to incorporate in the League
Covenant a new understanding that tresties should be reviewed peacefully
by conference at regular intervals, in order to prevent grievances from
being embodied for all time in treaties, and thereby causing contempt
for international law, e vwas vrepared for a considersble surrender

of national sovereignty - as far as this was compatible with the League's
acceptibility to the British and American legislatures. e was clearer
and more consistent than Wilson about the League; he oprosed Vilson's
territorial guarantee article which was the principle reason why the
U.35, Senate voted against dmerican merbership of the League, 7iith the
exception of this article, Cecil was very largely responsible for the

final form of the Covenant,
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In the ninth and tenth chapters, Cecil’s work on Zuropean
economic reconstruction at the Peace Conference is described. IHe
agreed to oe an economic delegate in 1919 but refused to come back into
ne government; this made his task hard, because the British Blockade
iinistry and Foreign Office were suspicious of his authority. He knew
that peace depended on economic recovery, and he socon realised that
this in turn degended on the industrial revival in Germany and central
Burope, Germany had to obtain food and raw materials; he joined the

1

Americans in fighting for the relaxation of +he blockade and for
allowing the Germans to pay for food in gold, but he recognised that
Burope could not recover without a major dmerican loan, and he repeatedly
supported ef'forts to secure this. He considered that Britain should make
economic sacrifiices; in particular he opposed Britain's demand for the
full costs of the war from Germany, or for a large share of the re-
parations bill, He also opposed the decision of the Allies to leave
the amount to be paid by Germany unsettled - which created unceriainty
damazing to financial recovery,
In the eleventh chapter, Cecil's attitude to the comoleted

cace ireaty is cescribed. He tried to have the Saar, reparations,
Rhineland and Polish terms changed, and to introduce a provision whereby
the Treaty could be reviewed after five years., His work in framing the
mandates constitutlons, on League organisation and in attempting to

secure treaty revision and an international loan, later in 19 919, is also

described in this chapters



In the final chapter, his responsibility as chief draftsman

s

of the League Covenant, for the failures and successes of the League
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scussed, The conclusion is that Cecll was resnonsibl
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Covenant being on the whole sensibly conceived, though the Leagus had
1ittle chance of ever succeeding in vpreveniing major war, IHis oolitical
character is summarised, siress being laid, first, on his fundamentally
British approach'to international law and his inbtolerance of contirental
attitudes, and secondly, on his religious faith which coloured his League
ideas in vparticular,

It is the conclusion of this thesis fthat Cecil's views wsre an
interpretation of his father's ideas on achieving lasting peace, by
a more optimistic character and in response to a catastrophic world wars
A further conclusion has emerged from this study - that Cecil's views
at the Paris Peace Conference show nim 40 have Deen clear-headed and
statesmanlike as well as simply idealistic, Had they been pubt into
practice, they would have done much to bring about the success of the
League., TIinally, it is notable that with a1l his fine qualities Ceci
failed to gain the effective political following necessary to get his
way in foreign policy-making., This was largely due to his upbringing
winich gave him an unshakeable integrity and an independent point of view,

bat which tended to igolate him in political life,
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Preface

Lord Robert Cecil's fame rests on his reputation as a leading
League of Nations statesman af'ter the First World War, This thesis
concentrates on the preceding period of his life and on the Peace Cone
ference of Paris, when his thoughts on the achievement of a lasting
peace were formed and expressed, Apart from a sketch of his youth and
early political career in the introductory chapter and some remarks
on his later career at the end, I have dealt with the years when Cecil
was at the Foreign Office as parliamentary under-secretary to Grey
and Balfour, from 1915-18, and when he was British League of Nations
and Economic representative at the Paris Peace Conference in 1919,

There are two principal collections of the personal papers of
Lord Robert Cecil (Viscount Cecil of Chelwood), These are the Cecil
of Chelwood Papers at the British Museum and the Cecil of Chelwood
Papers at the Cecil family archives at the library of Hatfield House,
Though the extensive British Museum collection has been invaluable
as a source of general information on Lord Robert Cecil's political
character, it contains comparatively little material relevant to the
period under study. There is one document there, however - Cecil's
Peace Conference diary - which has been the key source for the later
chapters; the most important single document used in the whole thesis,
Another copy of this dlary exists at Hatfield, In the Hatfield collect=

ion, agein, the papers - which are mainly persomal and contain little
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important political material - have been valusble chiefly as background

reading.

By far the greater pert of the Jocumentary material for the
thesis ccmes from the Foreign Office and Cabinet records at the Public
Record Office. The Lloyd George Papers at the Beaverbrook Library have
also provided more valuzble information over the whole pericd than the
Cecil collections, The Bonar Law and Strachey collections at the same
library have been useful, as have the Keynes Papers at the Marshall
Library of the Faculty of Economics at Cambridge, the Gilbert MNurray
and Asquith Papers at the Bodleian Library, Oxford, the Lothian Papers
at the Scottish Records Office, Edinburgh, the Lansdowne Papers at
Bowood House, and the Papers of Sir James Butler, Trinity College,
Cambridge (in his possession)e

I wish here to thank the Library staffs in these places for
their help and interest; in particular I am grateful to Miss Clare
Talbot at the Hatfield Library; also to Sir James Butler, the Marguess
of Salisbury, and the Marquess of Lansdowne for making their private
manuscript collections available to me, I should like to thank
Professor A, Headlam-biorley of St. Hugh's College, Oxford, for allowing
me to see unpublished material from the papers of her father, James
Headlam-Morley, Lord Kaln for permission to see the Keynes Papers, and
Mark Bonhsme~Carter for permission to see the Asquith Papers, and the
Librarian of New College for permission to see the Milner Papers., I

would like here, too, to record my gratitude to the late Mrs. Tsobel

Henderson for giving permission to use the Gilbert Murray Papers, and



for her help and friendly interest,

Thanks to the generosity of the Harkness Fund, I was able to
carry out further work for this thesis in the United States, The most
useful information came from unpublished diaries in the Houge Collection
at the Sterling Memorial Library of Yale University (Edward House,

Vance McCormick and Sir William Wiseman Papers), in the James Shotwell
Collection at the Butler Library, Columbis University (G.L. Beer Diary),
and in the Bernard Baruch Papers at the Firestone Library of Princeton
Universitye, I have also used the Hugh Gibson and Herbert Hoover Papers
at the Hoover Institution of Stanford University, the Walter Page Papers
at the Houghton Library of Hervard University, the Thomas W, Lamont
Papers at the Baker Library of the Harvard University Business School,
the Woodrow Wilson and Normen Davis Papers at the Library of Congress and
the Wolf-Movshovitch Collection at the YIVO Institute of Jewish Research,
Nearly all this material has provided information for the Peace Conference
chapters = in particular sbout the question of the economic settlement
after the war, I would like to thank the library staffs in all these
places for their help and friendly interest,

For the Peace Conference chapters concerning the League, I have
drawn heavily on a published documentary source, David Hunter Miller's
Ihe Drafting of the Covenant, Any detailed account of the origins of
the League of Nations must rely to a large extent on the narrative and

analysis in Volume I, and on the comprehensive collection of documents
in Volume 2, of that work,
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I thank the following relatives and acquaintances of Lord Robert
for personal infermation: The Dowager Duchess of Devonshire; The
Dowager Lady Harlech, The Marquis of Salisbury, Lord David Cecil,
Professor Anne Lambior, Dame Kathleen Courtney, Charles Judd, Sir James
Butler, Philip Noel-Baker, M, P., Raymond Fosdick, Lord Salter of
¥idlington, Sir Owen O'Malley, Dr. Arnold Toynbee and the late Leonard
Woolf, TFor help and advice, I am indebted to: Sir Isiah Berlin,
Lord Blake, Dr. Martin Gilbert, Sir Roy Harrod (Oxford University)

Professor James Joll (L.8.E.); Professor Keith Robbins (University of

-e

Rangor); Dr, Michzel Tkstein (Wew University of Ulster); Dr. Richard
Allison, Dr. David Harnett, Professor Kevin Starr, Professor Samuel
Willismson (Hervard University)s; Professor Peter Stansky (Stanford
University); Professor Alfred Gollin, Dr. Gary Ostrower, Dr. Porrest
Robinson, Dr. Edward Segel (University of California); Six John
Vheeler-Bennett (University of Virginia) and Dr, Russell Bryent
(University of Alebama). For secretarisl and other aid I thani:
Mrs., Freda Marsh, Mr., Robert Gray, Mr. Art Shinnings, Mrs. Charles
Knocker, Miss D, Birkbeck, Mrs. Valerie Tdwards and Miss Mirabel Walker
Finally, sbove all, my thanks sre due to my supervisor, Professor

ALgnes Headlam-Morley (St. Hugh's College, Oxford) for her invaluzble

help, advice and encouragement,
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PART ONE
THE POLITICAL CHARACTER OF LORD ROBERT CECIL



Chapter One
Political Views and Conditioning

1864 - 1914

Lord Robert Cecil (Viscount Cecil of Chelmod)l was the chief
British architect of the League of Nations and a prominent champion
of the League and disarmament in the inter-war period, He was born
"in 1864, entered Parliament in 1906, served at the Foreign Office as
parliamentary under=-secretary in both the wartime coalition governments,
and resigned from office after the Armistice, He represented Britain
on the commission %o draft the Covenant of the league of Nations at
Paris in 1919, where he also was principal British delegate at the
Supreme Economic Council, During the following years he had ambitions
to be foreign secretary, but did not receive enough support, He served
in the first Baldwin Conservative government as Lord Privy Seal, and
in the second as Chancellor of the Duchy of Lancaster, In these offices
he devoted himself to British League of Nations policy, was a delegate

to League meetings at Geneva, and was chief British representative at

l¥no Was Who, 1951-60 (3rd edn., London 1967) p.195: CECIL of Chelwood,
1st Viscount - Edgar Algernon Robert Gascogne-Cecil (September 1864
November 1958)

See also: Viscount Cecil of Chelwood, All The Way (London 1949),

in particular pp.242-8, (Hereafter to be cited as "Visc, Cecil, A,T.W.")
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disarmament telks, He resigned from the government in 1927 over

a difference of opinion on naval disarmament, which reflected a
general disagreement with the Conservative party's attitude to the
League. After that he decided to devote himself to the League withe
out regard for party ties; in the Lords, he sat on the cross benches;
and he worked with the 1929 Labour government on League and disarmament
policy, though he did not join them, During the thirties he continued
to be a British delegate to Geneva, and a leader of popular opinion for
the League at home; out of office, his influence with Conservative
governments diminished . . but he had a high reputation interne
ationally. He received the Nobel Peace Prize in 1938, His active
political life ended with the outbreak of war the following year, He
died in 1958,

His ideas on the League of Nations were the product of his
early conditioning and his experiences in office during the First World
War. It is the purpose of this study to give an account of the develop=
ment of his views on international relations and to describe his part in
the foundation of the League and in other aspects of the peeace settle=
ment after the war,

Lord Robert Cecil was the third son in a large family most
of whom grew up to have distinguished careers in public life. James],'

the eldest, became a leading and influential member of the Conservative

DDietio of National B =1950 (1st edn,, London 1959)
P.137: CECIL, James Arthur Hubert Gascogne-, Fourth Marguess of
Salisbury (1861-1947)



rerty, William, Bishop of Exeter} Hugh% a brilliant parlismentary
orator, Edward? the financial advisor to the Fgyntian gov:rament, and
Gwendolen, the author of an impressive bicgraphy of her fether, Lord
Salisbury%

The children's interest in public affairs sprung directly from

their

upbringing, Their father, the third Marquess of Salisbhury, was
three times prime minister and four times foreign secretary in Tory
governments. In his time, Hatfield House, the family home, became a
centre of power and z meeting place for politicians from all over the
glebe, The children were thus early asccustomed to living in a cantra
position in the ZEnglish political world.

Salisbury wes anxious, tco, that his children should sveid the
unhappiness he had expericnced as 2 boy; he had been lenely and distant
in his relations with his own father? His wife, Georgiana Alderson,

a woman of intelligence and vitality, created the close family life he

l”ho Was Who, 19291940 (2nd edn., London 1967) 1.233:
CACIL, Rt, Rev, Lord William Gascogne~ {1863-1936)

\ho Was Who, 1951-1960 (3vd edn., Londcn 1367) p.898:
QUICKSWCOD of Clothall, 1lst Baren - Fugh Richard Heathco
Gascogne~-Cecil (1869-1956)

aD

3Diotionary of National Biograpny, 1912-1921 {l1st edn., Lendon
1927) p, 101: CiCIL, Lord idward Herbert Gascogne- (1867-1918)

ALadv Gwendolen Cecil; Life of Robert Marguis of Salisbury
i. (Lenden 1921), ii, (Londen 1921), iii, (London 1931), iv. (London
1932), Cited hereafter as "G, Cecil, Salisbury”

I~
“G, Cecil, Salisbury, i, 1-18
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desired. From their early years they were @ble to have friendly
and informal discussion with their father:.l' Their mother sncouraged
political ambitions in them as she had done in her husbam&.2

Robert Cecil accepted at an early age that he would become a lawyer
in preparation for a political c:areer? Lord Salisbury took some of
the children on his diplomatic travels - Robert went to Berlin in
18782." Leter as young men he and other brothers acted in turn as
persoral private secretaries to their fa.ther.

Though Salisbury brought his children up to decide for them-
selves, he profoundly influenced their moral conduct and point of views
They generally followed the path of druty ~ for their parents, though
they never punished their children, were incapable of hiding disappro ?
Indeed, religious education was the strongest factor in the upbringing,
Salisbury had had religious doubts as a young man; he had faced and
accepted the paradoxes without rejecting the faith; this gave him a
strength which was basic to the inner self-confidence Robert Cecil
gained from hiné

Their religion was of immense importance to them as a sustaining

force in their daily lives; the history of the Church, particularly

e, Cecil, Selisbury, iii. 11, 18,
%, Cecil, Selisbury, i. 66
3Viscount Cecil, A Great Experiment, An Autcbiography (London 1941) p.12

bmphia, pe15

°Ibid. po12; and: G. Cecil, Salisbury, iii. 16
6
Go Cecil, Saligbury, i. 112-15
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the Anglican Church, was equally living for them, In the frequent

discussions of contemporary church issues, Cromwell or Cranmer were
spoken of as though they were only recently dead:.l' Lord Salisbury
believed that if Christianity was abandoned, the present Western
civilisation, which had been founded on it, would lose its sustaining
principles and would inevitsbly perish? Robert Cecil later said:

'I was, and am, confident that no healthy political or international
system cen be built up except on a religious i’cmnaaa\.1;:‘.¢m'.3 It seems,
however, that he did not feel, as did his father, the contradiction
between practical political action, even of a principled kind , and
Christian morality, His father saw Christianity as the basic found-
ation for a man's whole outlook, including his political outlook; he did
not believe that it provided a detailed manual for political behaviour,
Robert Cecil believed that it did; he freguently =nd vehemently
emphasised the moral aspects of political issues.

The religious and moral upbringing combined with the confidence
in his background to make him decisive and fitted for action. Unlike
Lord Salisbury, he did not have a contemplative side to his nature - he
was like his mother, whom he resembled in appearance, an enthusiast,
mentally alert, but not an intellectual, Lord Edward's wife, later
Lagy Milner, blamed the Cecils' Anglicanism for an absence of curiosity

sbout ideas:

'It was much more about the immediste practical
side of politics than about ultimate aims and much more
dialecticals The Cecils talked more for smusement

1Private information

ZG. Cecil, Salisbury, i. 108
isc, Cecil, A,T.¥., p.73



than for the expression of opinion or for the probing
of thought, They were all brilliant at scoring off
their opponents and their jokes were first class, but
they did not want to find out what they thought nor
very much what other people thought, they were not
getting down to the roots of things or trying to.
They knew what they thought on fundamentals, Their
excellent brains were full of interest in scientific
facts, historical resesrch, political experiments,
but they were certain that they had the key to all
essentials and that this lay in the Anglican Church,
This attitude of certainty always brought them up
with a round turn in all philosophical discussions,
because if you know, you cannot speculate sbout knowe
ledge, and if you have certainty you cannot feign
interest in mere possibilities'l

This wes certainly true of Robert Cecil, He took little interw
est in contemporary developments in political thought 3 he accepted hi.s
father's views on them, His later League and foreign policy views were
based much more on these than on any private reading., Indeed though
he had the high moral seriousness and the interest in church issues
characteristic of the Victorian period, his political approach, like
Lord Salisbwry's, was founded on beliefs more characteristic of an
earlier era,

Other aspects of the upbringing should be noted: there was in
genersl at Hatfield a lack of interest in personal matters? Though
always a spontaneous and a private personality, Robert Cecil inherited
this tendency from his father. It went with en absence of petty
personal foibles; unfortunately it also led often to bad Judgement
about colleagues. He was particularly prone, outside his immediate
ministerial work, to overvalue the judgewent of those he felt to be

'on the right side' in political outlook, Thus he sometimes aligned

1 ]
The Viscountess Milner, My Picture Gallery, 1886-1901 (London, 1951)pp, 81=2
ivate information
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himself with people who were insignificant or who brought little

credit or help to his cause. He thought too highly of Colonel House,
President Wilson's intimate aidea' He was an enthusiastic friend and
admirer of Oswald Moseley at first; and he allowed himself to be
surrounded after the War with League supporters, whose heads, as his
brother Hugh put it, were 'stuffed with benevolent wool'.2

Further, the Cecil children lacked the quality of wiliness.
Salisbury made up for it with wisdom; his frequent habit of brooding on
policy, without consulting others, may have been taken as a sign of sub=
tlety, but it wes in fact a temperamental characteristic. The sons did
not learn by instinet how to manoeuvre or how to understand the mane
oeuvres of others, They lacked the common touch, and made their effect
by fervowr and intea*i‘i:y.

This factor in their education was reinforced by another: Lady
Salisbury kept her children around her all her life (she died in 1899),
Even after many of them were married, they and their families were in
attendance at Hatfield, and continued their energetic discussions of
political and Church subjectS? This constant intimacy with one ancther's
views within the confines of their home made them exclusive. It was
hard for most of them to adjust their outlook to that of others in public
life, This was conspicuocus in Robert Cecil's case, who was out of step

with his own party during the whole of his political career, and never

Liscount Cecil, A Great Experiment, pp.62-63
%Private Information

SHatfiela House Cecil of Chelwood Papers, CHE 51/30:
5rd Marchioness of Salisbury to Lady Robert Cecil s 25 Jan, 1899
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thought much of the other parties, His brother James described him
as having a 'cross bench mina'}

The Cecil family were taught to despise office seeckers and
professional politicians, Robert Cecil admired Edward Grey because he
had no love of of‘fice% and though ambitious in his own way, he was un-
interested in the processes of acquiring political position; nor was he
afraid of going out of power, partly because he had an established
status and the loss could not appear to him s0 great as to those withe-
out position. He thought moral principles so much more important than
office holding that he was always ready to resign for the sake of them,
when he was in a government, He praised his father in a memorial article
in 1903 for having resigned in 1867 over Disraeli's Reform B:'I.Il.l.3 This
action had, he said, raised the whole tone of political life - it was:
'the greatest of all the services which he rendered to his country',
His father in fact discowraged the practice of resigning too of'ten;
but Robert Cecil took his own lesson from his father's conduct in 1867,
and it wes a contributory factor in his failure as a politician.

All this meant that he had an independent point of view., It
meant that he had the confidence of family approval behind many of the

policies or moral principles he propounded; this strengthened the

]?riva.te Information
ZVisc. Cecil, A,T. W, P.136
SMonthly Review, October 1903, 'Lord Salisbury' - article by 'X'

Lord Robert Cecil), p.4
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fervour of his utterances, But it meant that he was unwise where
party politics were concerned; hence he diminished his chances of
reaching a position in a British government where he could put into
practice the League of Nations policy that he developed from 1916 to
1919,

On foreign affairs, Lord Salisbury greatly influenced his
son, Indeed Salisbury's views were the very foundation of Robert Cecil's
ideas on the League. To say so may seem paradoxical, because Salisbury
was depressed about the future prospects of averting war in Europe,
Robert Cecil, on the other hand, pinned all his hopes after 1916 on
the possibility of achieving such an aim, There were reasons for the
difference between father and son, Temperamentally, Robert Cecil was
an optimist; moreover, the horror stirred in him by the First World War
did two things - it made him determined that such a dissster should:
never occur again; and it unbalanced his judgement to some extent,
It was unbearable for him to contemplate the recurrence of a world
war, DBut the premises from which he started were Salisbury's,

Salisbury too drescded war - increasingly as European nations
became more powerful and their weapons more destructive; war, when it
broke out, would be, he thought, 'a terrible effort of mutual destruction
which will be fatal to Christian civilisation'} Though he was against

comnitting Britain in advance to assist other powers by treaty, this

he Times, 10 Nov. 1897 - Report on Lord Selisbury's Speech at the

Lord Mayor's Banquet, 9 Nov, 1897. Press cutting in scrap book
formerly belonging to Viscount Cecil of Chelwood s now in the possession
of the author
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did not come from a belief in a policy of total isolationism, but rather
from his doubts about British public opinion supporting the government
in militery action when it came to the point} In fact he believed that
Britain should take an active part in European affairs to keep the
peace: 'We belong to a great community of nations and we have no right
to shrink from the duties which the community impose on us'.2 To prevent
catastrophe he relied on the system of the Concert of Europe or, as he

'3- the meeting of

preferred to call it, 'the federated action of Europe
the heads of the principle states to try to reduce conflict -~ based on
a common understanding of the best interests of European peace; but he
knew its limitations =~ the understanding was intermittent, and vanishing
by the end of the nineteenth century; the powers could not be compelled
to come together in a arisis, nor could decisions always be enforced.

He dreamed of a more watertight system, He told his audience at the

Lord Mayor's banquet in Novesmber, 1897:

'One hope we have is that the powers may be gradually
brought together to act together in a friendly spirit on
all questions of difference which may arise until at
last they shall be welded in some international constitution
which will give to the world as a result of their great
strength a long spell of unfettered and prosperous treade
and continued peace' :

Robert Cecil was much affected by this speech; and later

he quoted it in his autobiography when speaking of his League iﬂea.s?

1See, A.L. Kennedy, Salisbury 1830-1903 (London) 1953, p.331-333

2V:i.sc:oun‘!: Cecil, A Great Experiment, p,22

Mifred Zimmern, The League of Nations and the Rule of Law (2nd edn.,
London 1939),ppe 78-79

bpe Times, 10 Nov, 1897, Lord Salisbury's speech, 9 Nov. 1897,

Lord Mayor's Banguet
5Visooun‘b Cecil, A Great Experiment, p,22, footnote 4, & p.59 (misquotation)
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From the first, his League of Nations ideas were based on the Concert
system, He attempted to deal with the problems that limited its
effectiveness, by providing for the peaceful adjustment of treaties,
and automatic conf‘erences} Sir Alfred Zimmern has described such a
concept of a League as 'An improved and enlarged Concert of the Powers'.z

As a son of Lord Salisbury, too, Robert Cecil was well placed
to learn the limitations and value of arbitration in international
affairse. Salisbury had personally pioneered the use of this instrument
and defended its use:

'All the great triumphs in the past have been in
subgtitution of judicial doctrine for the cold, cruel
arbitrament of war,.. and we are slowly, as far as we
can, substituting arbitration for struggles in inter-
national disputes'

In 1896, he had signed a genersl arbitration treaty with the
United States, dealing with small pecuniary claims; it was not ratified ’
but was remarksble in being the first proposel made for a general
arbitral agroemen %

He believed that it was not appropriate for dealing with vital
interests, and that they should be kept in the political field for

negotiation; but he tried to prevent lesser claims building up into

lViscount Cecil, A Great Experiment,pp,356~7
%41frea zimmern, The League of Nations and the Rule of Law, pp.271=3

AL, Kennedy, Salisbury, p.263

*  James HeadlameMorley, The British Government and Arbitration
Chapter 2 of Studies in Diplometic History (1st edn., London 1930), p.21
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international disputes through arbitration. However he knew that there
was much it could not solve; the Venezuela boundary dispute, for example,
was really settled through diplomacy =~ agreement had first to be reached
on the law on which the tribunal could base itz award, Arbitration was
impossible in a case where there was no agreement on the la.w}

Robert Cecil for these reasons later gave arbitration an important part
in his League plans, but never expected that it could be more universally
applied than his father had done?

Salisbury also affected his son in his attitude towards the
idea of national self-determination, He believed that a people had no
intrinsic right to be independent of another on mere grounds of nation=-
ality, though there might be other more valid reasons:

'The modern theory of nationality is safe from

refutation, The blows of argument fall harmlessly upon

its unsubstantiel forms, Controversy is waste labour

in a domain of thought where no term is defined, no

principle laid dewn, and no question propounded for

investigation'3
Finally, Salisbury influenced Robert Cecil's attitude to the British
Empire. Salisbury was not susceptible to the Imperial mystique typical

of so many Conservatives in the late Victorian and Edwardian periods,

1sir James Headlam-Morley, Studies in Diplometic History, Ch. 2

See also: G, Cecil, Salisbury, iv, 267-8

%See Brit, Mus. Addit. MSS, 5109 (Cecil of Chelwood Papers), fe206:
record ~ by Cecil ~ of interview with Col. House at Paris on 9 Jan, 1919,
10 Jan, 1919

’Bssays By The Late Marquis of Selisbury K.G,, Biographical (London 1905),
Pe39% Reprinted from Quarterly Review, January 1862
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He was intent on lessening rivalry between the Great Powers in Africa:
he did not share the British expansionist mood as such though deeply
concerned with its consequences}

He believed that England did have an imperial responsibility -
an obligation to sbolish slavery, to spread Christianity and civilisation,
and to give the natives good government, He knew that many of the
British traders and colonists in Africa were lawless and brutal; he
therefore approved the take~over of further territory by the Crowm
largely because it would make it possible to keep these people under
control - and, partly, to prevent the inter-tribal strife that wes
prevalent in Africa? It was this paternalistic aspect of the Empire
that Robert respected?

Many of his general views were closely similar to those of his
father, whom he resembled in speech, and in style of comment and
repartee, Like his father he was not a militarist; like him he was
a High Tory - his political belief's were based on loyalty to church and
monarch - the latter representing the supremacy of the law, Though
less of a natural conservative - indeed he was in some ways a natural
rebel and reformer all his life% ~ yet it cannot be said that he ever

rebelled against his father's fundamental views., Most of his rebelliousness

2Ibid, pp. 3h1-3
jP.R.O. Foreign Office Papers, Series 371, vol, 3191, f,17533L.186939:
minute by Cecil, undated, on tel, from Sir J, Jordan to F.O,.,

10 Nov, 1918

4Visc. Cecil, A, T,¥., P.72
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was based on them, against other institutions and policies, It is
useless to speculate whether Salisbury might have agreed with Robert
Cecil had he been alive in 1916; but what is certain is that they had
in common a general view on the éonduc’c of international affairs based
on religious principles, on the law, and duty as a Ereat P‘ower% the
principle of nationality ley outside this view of things; so too 4id
Jingoistic bluster, white supremacy and breeking an agreement.'

So much for Robert Cecil's home education ~ what of his later
training? At Oxford he studied constitutionsl lew?- which had some
influence on his thoughts on the League and sbout a permanent inter-
national court subsequently., He compared the role of that court with
those of the Prerogative Gourts under the Tudors? After this followed
a period of professional life as a lawyer, This reinforced his views on
public affairs; it had an effect on the form of the League of Nations
Covenant - partly owing to him it was very much a lawyer's document ’
rather than a statement of principles as President Wilson wished,

He entered perliament in 1906, During the néxt nine years
before he took office in the (oalition government in May 1915,he gained a
reputation as a powerful orator with independent views., He was uncome

promising, combative and confident in argument; his themes, whatever

lF‘or general family approach, see Lord Hugh Cecil, M,A., MP,,
Conseryatism (Home University Library, London 1912)

Xisc. Cecil, AT W., pe25

’David Hunter Miller, The Drafting of the Covenant (New York 1928) ,
i., 64 (cited hereafter as: 'D,H, Miller, Drafting')
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the subject matter, were constant ~ there were iributes to the law,
appeals for the triumph of Christian principles and for integrity in
public life, calls for mmelection , vituperations against the spirit
of selfish commercia.lism} On one occasion, Mr, Asquith felt compelled
to reply to a speech from Lord Robert Cecil: ' ,.. I thought that
once or twice in the course of his speech, as when he told us that
it was our business to change our hearts rather than our rules, he
approached perilously near the tone and language of the pulpit'.z

Cecil later described his political standpoint as one of
'passive <:c>msse::‘va.t:i.sm'.3 The country was prosperous, and though he
warned the House often of the dangers of certain moral attitudes, no
immediate political dangers were obvious to him, When he appealed for
change he looked to the past -« to the earlier freedom of the House of
Commons, to the Rule of Law and the beneficial influence of Church on
State, There was a ring of defiance as well as exhortation sbout his
religious utterances, For those who adhered passionately to the
religious tenets of their nineteenth-century upbringing this was a
gloomy period, Cecil and his family saw Christianity in danger and
the submergence of what they valued, in the future. They devoted them=

selves to the defence of the English Church - in education, in issues

ISee Hansard, 4th series, 1906, vol, 162, 155,

z&ggﬁ, 5th series, 1913, 1,608-9

°Adait, MSS, 51085, £,91: Cecil %o 4th Marquis of Salisbury,
18 lay 1921
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involving morality, and notably, over its disestablishment in Wales.
There were many who supported the cause of the Welsh church; but néne
who carried their support so far, as Robert Cecil}

He was not attracted by the important innovations in the pro=-
grammes of either of the two major parties:

'Even then a good deal of modern toryism was un=

attractive. The Commercialism of Tariff Reform, the

blatancy of the new Imperialism, the indifference to 5

Church questions, the sale of honours etc were repulsive... '

But the liberals with their Home Rule, Constitutional and Land
Tex policies, did not please him either, He stuck to the old-fashioned
Tory position of loyalty to Church, the Union of Ireland and England,
and the Bicsmeral Legislature? He fulfilled his taste for reform
and experiment in this period over issues like female suffragé and
'abuses' in parliamentary proceaure? He was fairly sympathetic itowards
the spirit of the Lebour Party when they did not stir up class war;

but he preferred c:<>--pa:::"l:ne:c‘:sh'j.p6 to nationalisation7 as a solution

to the domination of large capitalist cortbinations? and he looked %o

lyise, Cecil, A.T.W., pp.105, 146, 161

2)adit. MSS. 51085, £,91: Cecil to 4th Merquis of Salisbury, 18 May 1921

3Visc. Cecil, A T,¥W., p.107

4_I_b_;i_§., P.122

Sangard, 5th series, 1913, 1.590=3
6Vi.sc. Cecil, A,T,W., p.60-61
"Hanserd, 5th series, 1913, 1.526

®mid., 1,53
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the Law most of all to solve the problem; he defended his opposition to
the Trades Disputes Bill on the grounds that the Bill set a precedent
for putting trade combinations of workers or capitalists outside the law,
' oo 30 not diminish the control of the Courts over every individual in
this counfry., That is the real security for liberty'l

During this time, he made few pronouncements on foreign affairs.
In view of Britein's increasing :TQ];atiﬂ/% weakness in world affairs,
he had come to agree with the policy of closer solidarity with France
for the sake of secwrity, In 1909 he attacked the Liberal government's
naval policy? The Conservatives were afraid thet Germany was building
ships with such vigour that by 1911 the British navy would possess only
marginal superiority over the German, and national security would be in
peril, The Liberals had decided not to build up to the full amount of
Dreadnought battleships recommended in an Admiralty policy document =
the Cawdor memorandum, Cecil argued the Conservative case: that the
Liberal policy was the result of a compromise between factions in their
party -~ not of careful consideration; he thought it weak, and dangerous.

'In this matter I am convinced that the path of safety

lies in convincing the civilised world that the pecple of

this country are in deadly earnest, I believe it is only

in that way that there is any prospect of a limitation of

armaments' ,,. 'If we once convince all rivals that com=

petition with us on that matter is hopeless, if we insist ...

on having this supremacy at sea, there is some hope that
sooner or later they will abandon the effort to compete'3

YHenserd, 5th series, 1913, 1,530
ZHansard, 5th series, 1909, iii., 70-78

B.Eb,iﬁ' > P77



26
He stressed that British and German naval policies were irreconcilable,

The British felt they must have overwhelming superiority; the German
government wanted a large enough fleet to fight Britain if necessary:."

Thus Cecil at this stage was pessimistic about irmediate arms
liﬁitatiom This was an issue on which he was to waver in following years;
but the view he held in 1909 was really fundamental; though he later
deplored British naval rivelry with Americg - and American competitive
attitudes as well -~ because he placed great hopes on their friendship
and saw no conflict of interests between the two powers, he always
thought that Britain should be very careful not to diminish her capacity
to defend herself, It is true that after the wer he became a fervent
advocate of disarmament and that he did not attack other British League
of Nations supporters who took a more pacifist line; indeed he came to be
identified politically with such people, The evidence appears to show
however that this wes because he did not wish to weaken efforts towards
ultimate general disarmament, nor to discourage people who were among his
friends and supporters - and were 'on the right side', even if their
approach was basically dif‘f‘eren‘b?

Two other facts throw light on his later views on international
guestions. Though Cecil was in favour of firmness on Britain's part,

he was against a policy of provocation, Tariff reform was to him a

THansard, 5th series, 1909, iii. 75
%D.H, Miller, Drafting, i. 419

5Priva.te Information, and see: Viscount Cecil, A Great Experiment,
Pp. 338"'314-2
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policy based on commercial .Imperialism% and later he believed that it
had given Germany a pretext for her naval building, because it gave
colour to her accusetion that Britain was a robber state, and that the
Empire was a threat to other countries c:carxmaer~::ia.'l.1:,'.2 Later, too, he
explained that the Tariff policy expressed a genersl point of view in
politics that he mistrusted:
'It is inevitable that the mercantile class whose

training must be to attribute the greatest importance

to commercial and financial considerations will bring

the same point of view into the direction of external

policy, The belief that by Tariffs the Empire can be
cemented together is only an example of this attitude!

And speaking for himself, he said:

' eoo the belief that it would, in that sense,
Jower the standards of our public life was the
foundation of my opposition to it'3
In the prewar period, too, he attacked, in parliamentary
speeches against the government's Irish policy, the principle of
nationality, He condemned the Government of Ireland Bill as 'insane'
when the record of recent British sdministration had been, in his

view, so0 excellent:

lVis.c. Cecil, A.T.¥W., p.107
2Ipid. pe87
yisc, Cecil. A Great Experiment, p.3h
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'Is it not insane to upset this splendid result

for no assigned reason, at any rate, except the sen=-

timental desire of hon, Members to see their feeling

of separate nationality gratified?'l

Good speakers were at a premium in a small Conservative parliame
entary oppositiong he made a name for himself, impressed people with
his integrity and hard work, and despite the unorthodoxy of some of
his views won the confidence of Bonar Law, the Tory leaderi" Thus he
achieved office easily when the Conservatives joined the Liberals in a
wartime coalition in May 1915, The war changed his views; it was as a
result of his term of office that he ceased to be merely a 'passive
Conservetive' and found at last something to which he could dedicate

his moral fervour in a positive way - the League of Nations,

lﬁansard, 5th series, 1912, xlii, 2281

®Visc, Cecil, A.T.¥., p.10k; and Philip, Viscount Snowden,
An Autcbiography (lst edn., London 19345, i.201=3

3$ir Charles Mallett, Lord Cave, A Memoir (London 1931), p.17
_ (Introductory chapter by Viscountess Cave of Richmond

bviscount Cecil, A Great Experiment, p. 36
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Chapter Two
In Office

1915 - 1918

At the beginning of the First World War, Cecll was nearly fif ty.
In addition to his parliamentary duties, he worked with the Red Cross
in the 'Missing and Wounded' departmentlfor a few months, before joining
the Coalition Government in May 1915, as parliamentery under-secretary
for foreign affairs under Sir Edward Gre .2 In this capacity, his chief
work was in the Contraband department of the Foreign Office. He was
also responsible for prisoners of va.r? The Contraband department was
concerned with the blockade of the Central Powe_rs. The Foreign Office
shared this work with a nunber of other ministries. Cecil's duties
involved commercisl relations with the neutrals - in particular the
United Statesl.'"

In addition he took & keen interest in other questions of foreign
policy - notebly the Balkan diplomacy of 1915; in February 1916 the
blockade was put under a single Ministry of Blookade in the Foreign

Office with Cecil at its hea.d? He held this office until July

Yyisc, Cecil, A.T.¥., p.126
Ivid., p.129

mbid., p.135
ll—....__.IbidO s PPe 131"5

SIbid., pp.132-3
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19181 At the beginning this work and his prisoner of war duties took
up nearly all of his time® After December 1916 when the Lloyd George
Coalition was formed, Cecil continued as parliamentary under-secretary
for foreign affairs and Balfour his chief, who wes often ill and absent,
deputed much of his work to him? Thenceforward, Cecil was an important
influence not only in blockade policy, but in relations with Russia,
with Greece and with the Near East in particular, In July 1918, he be-
came Balfour's assistant foreign secreta.ryl," and took his place in
numerous Cebinet meetings, He also served on Cabinet policy committees
- notably the Bastern Affairs Committee (from March 1918)° and, earlier,
the Economic Offensive Committeeé In order to cope with his increased

responsibilities, he relinquished the Blockade Ministry to Sir I,

Wor‘bhington-Evansz but his experience made him of essential use in the

lPublic Records Cffice Handbook No, 11 - The Records of the Cabinet
Office to 1922 (London 1966), p.13

2See YIV Institute of Jewish Research, Wolf-Movshovitch Collection,
4327, Cecil to Lucien Wolf, 1 March 1916

3'\Ti.sc:. Cecil, A,T.W., p.139

hp eavervrook Librery, Lloyd George Papers, F/6/5/37: Lord R, Cecil
to Prime Minister, 18 July 1918

’See P.R,0, Cabinet Office Papers, series 23, Vols 5, W.C. 369,
Item 11; 21 March 1918

6
Lloyd George Papers, F/A/2/2l+: G.N. Barnes to Lloyd George, 8 March 1518

7Beaverbrook Library, Bonar Lew Papers, 83/5/19: Cecil to Bonar Law,
19 July 1918
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economic sphere and he continued to work on the Allied Maritime

Transport Ceuncill- the key interallied shipping control body which
was at the centre of the Allies' supply organisation, and he was also
on hand to give economic advice - i.e, for the Economic Defence and
Development Committee of the Cabinet? From 1916, he tried to promote
a British League of Nations scheme, though he could give little time
to the matter, On 25 November 1918, he resigned from the government
on the issue of Welsh Church disestablishment? Until the general
election in December however he continued as assistant foreign secretarf?
and attended the Cebinet in Balfour's absence, Hs work on the League
led to him being appointed as British League of Nations delegate at the
Peace Conference at Paris in 1919

As a result of his war career, Cecil greatly improved his
political standing.

His management of the blockade, which was one of the key Allied
wer weapons, was successful; Lloyd George, when he came to power in

Decenber 1916, ignored advice that Cecil should be replaced? Cecil

had most of the qualities necessary to a successful war minister -

]'Lloya George Papers, F/6/5/40: Cecil to Lloyd George, 7 Sept 1918

2See CAB 27/hk, P. 16: Economic Defence and Development Committee,
6th meeting, 13 August 1918, 5.30 p.m,

Svisc. Cecil, AT W., P.146

“Ipia,

5Lloyd George Papers, F/22/4/1: H.A. Gwynne to Lloyd George, 8 Dec. 1916
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innovative energy, a suiteble sense of priorities, decisiveness, high
morale and pugnacity in public defence of governmment action, Milner,
suggesting Cecil for the Admiralty in November 1917, wrote, in a letter
to Lloyd George:
'eeo JYyou want somebody at the head, who is not

easily satisfied, who is nimble-minded & critical &

always ready to try new things, I don't say Cecil is

ideal, but, as compared with the others, he has more

brain-power, more drive, more restless eagerness to

better things. He will keep his end up in Parliament...,

& he will be a more vital force in his office'l

Cecil's 'restless eagerness to better things' was a constant
feature of his wartime term of office. He was not an expert on any of
the countries he dealt with, He supported enthusiastically any new ideas
which struck him as likely to be effective and time saving. From the
stert he launched confidently into suggestions for improvements in the
running of the war, He presented Asquith with two plans in 1915 for a
special war council, in preference to the existing cumbersome large
c:alﬁ.nei:.2 Cecil wished to take the running of war policy out of Asquith's
hands without dismissing him from the leadership of the government,
Both Asquith and Austen Chamberlain to whom Cecil showed the plan were
shocked - the latter by Cecil's presumption as an under-secretary in

entering on such ’copics?

lLloyd, George Papers, F/38/2/2: lord Milner to Lloyd George, 23 Nov. 1917

2I«’.O. 800/95,pp. 316=9: memorandum by Cecil, 20 Sept. 1915; and F.0,
800/196, p.175: Cecil to Asquith, 22 Oct., 1915

Visc, Cecil, A,T.¥., pel36
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Cecil pressed constantly for rationalisation, for elimination of

inter-departmental wrangling} He favoured reforms in the foreign service?
and he was always on the look-out for devices to supplement a diplomatic
canpaign - the use of 'other channels' - backstairs contacts with enemy
legations? and specisl missions to foreign coartsl." He consulted Jjourne
alists like Wickham Steed’and Crawford Priceé who were experts in certain
fields of foreign affairs. He was a publicist by mature, and believed in
the effectiveness of propaganda as a war weapon, He instituted a
practice of giving regular interviews to American Journalists at the
Foreign Office, which had good results, usuallyz He could also urge the

control of the press by the government - in August 1915, for example, to:

1See, for exemple: CAB 27/24, p.88: Eastern Affairs Committee meeting
13 Aug. 1918, 4 pem,; and p,120: Cecil to Balfour 15 Sept. 1918

2 onserd, 5th series, 1918, vol. 109,56k

38,0, 371/2282,£,189931, 189931: minute by Cecil, 20 Dec. 1915 about
tel, Barclay to Nicolson 11 Dec, 1915; and F,0. 371/2282, £.195738.
196051: minute by Cecil 24 Dec. 1915 sbout tel. Barclay to F.0. 20
Dec, 1915

bp.0. 800/196. pp.115-116: minute by Cecil for Grey, 30 Oct. 1915;
and CAB 23/5 W C. 366, Item 10, 18 Merch 1918

5 F.0. 800/95, p.198=-200: memo by Cecil, 19 July (date queried in
files) 1915

6F.O. 371/227h £.15491k, 15491L: Crawford Price to Cecil, 18 Oct., 1915
7Visc. Cecil, A, T.W., P.137

and: Lloyd George Papers, E/3/28/8: Spring-Rice to Lord Hardinge,
20 Oct. 1916
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7 'prevent the appearance ... of any statements or

reports of any facts, true or alleged, or opinions likely

t0 produce the impression that this country is not in

earnest, or is not doing its best to win the war'l

He was amnxious for a total mobilisation effort even before he
took office, and attacked the 'business as usual' attitude, early in
1915? In November 1916, he rejected a suggestion by Lord Lensdowne
that the Entente Powers should make a compromise peace with their
enemies, He urged rather increased mobilisation - rationing, industrial
conscription and, in particular, greater sacrifices from the richer
classes -~ reduction of ministerial salaries, closing of rich men's -
clubs, and nationalisation of the brewe:ries?

He was even prepared by September 15915 to accept the idea of
militery conscription, which wes repugnant to him, though he stressed
at that time to St, Loe Strachey, the editor of The Spectator, that he
could do so only if it were intended as a temporary measurez."
Discussing the conscription issue the following year in a memorandum,
he said he wes opposed generally, but was prepared for that or almost

enything which would help to win the war - provided that it was clear

lF.O. 800/95, p,275: minute by Cecil for Grey, 17 Aug. 1915
Hangard, 5th series, 1915, lxx.612

3Bowood House, Papers of 5th Marquis of Lensdowne, file: 'The War,

Prospects of Peace 1916', folder (1)a: memorandum by Lord R, Cecil,
27 Nov, 1916

4B eaverbrook Library, St. Loe Strachey Papers, 5/4/L/9: Cecil to
St. Loe Strachey, 6 Sept. 1915
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that troops could not be obtained by other means and that the manpower

needs of industry were fully considered, Whatever happened there must

be no indecision:

'In time of war the most important quality of a
Government is authority so that vital decisions cen
be made with rapidity and speed. A reputation for
"] sbbiness! is the most fatal reputation that a war
Government can have'l

He was a capable leader - guick and resolute in approving
policies and making decisions; this was essential in a field like
shipping control where priorities altered from day to day and changes
of plan had to be ms.c‘ie.2 Moreover, he was ready to delegate authority
where he trusted his essistants, and to take advice:

'As you talk to him, you become aware ... of the

singular sincerity of the man, and of that other trait,

so all important to a statesman, of the sbility to

recognize the fact that no human being knows everything,

and that there are some people who may know the things

you do not know yourself'3

He was loyal and fair-minded to colleagues. Grey paid tribute

to these qualities when he urged him not to resign in October 1916)?

1Lloyd George Papers, D/24/10/15: memo by Cecil, & Apr. 1916
20rd Selter, Interview, July 1967

3 Addit. MSS. 51092, f£,58: Cutting from Boston Christian Science
Monitor enclosed with letter from Frederick Dixon to Cecil,
1 Feb, 1916

%onE 93/148: Grey to Cecil, 24 Oct, 1916
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' e+ there is noone else who could run the

Blockade part without risk of confusion. Anyone

else would have to start without the confidence

of Crowe and others ~ not an easy team to drive &

without knowledge & thus at a disadvantage even if

he were as free from personal foibles and as single-~

minded as you are'

However Cecil had the defects of his virtues, He was not an
easy colleague. It was partly because he was so ready to put forward
a new idea and was uncowed by higher authority or longer experience
that there were complaints, particularly in the Foreign Office, that
his indifference to accepted practic]é ampunted to a.rroga.ncg. He
was bad at concealing his dislike of bureaucracy. During the var
this was of no consequence, but afterwards, at the Peace Conference,
it meant that he no longer had the full confidence of the Foreign Office?
nor did he have its support when later he hoped to be foreign secretary,

L

in a postwar Conservative government, Moreover he was too ready to be

15,0, 371/2282.£.195738.196051; minute by Cecil, 2k Dec, 1915, about

telegram from Barclay to F.O. 20 Dec. 1915; and: F.O0, 371/2282,
£,189931,189931: minute by Cecil, 20 Dec, 1915 about tel, Barclay
to Nicolson, 11 Dec, 1915; and Visc. Cecil, A.T.W., D.138~9

z.tnfomation provided by Sir Owen O'Malley

J3ee Lloyd George Papers, F/6/6/27: Cecil tel. to Lord Curzon,
10 Apr. 1919

l'Informa.tion provided by Sir Owen O'ialley
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=

exasperated about/;alicy or the behaviour of colleagues, He offered
his resignation on nﬁmerous occe.sionjé ~ nine instances are given below.
Twice he did so on religious issues altogether unconnected with his
official duties?

Farther, his judgement was sometimes marred by hastiness, and
failing to size up the situation correctly., This was mede worse by

and
his ignorance of geography. He was reasonsbly well travelled, had made

many trips to the continent and one to the Far Eas‘l:.3 Nonetheless he

shocked Lewis Nomier at the end of 1918 when he revealed that he did not

know the geography of the Austro-Hungarian Empire];" On another occasion

he spoke of geographical reasons why the Japanese should be encouraged to

1(A) F.0, 800/96, pp. 362-3: Cecil to Grey, 27 Oct, 1916 (Prisoners of
War
2}3 Bong.r Law Papers, 81/1/31: Cecil to Bonar Law, 9 Dec, 1916 (Blockade)
C) Bonar Law Papers, 82/7/8: Cecil to Bonar Law, 18 Dec. 1917; and
Bonar Law Papers, 82/7/k: Cecil to Bonar Law, 16 Dec, 1917:
(Dr. Henson's appointment as Bishop)
(D) Addit. MssS,51093, f.45-51: Balfour to Cecil, 12 Sept, 1917
(Lloyd George's intrigues agasinst the military chiefs)
(E) Bonar Law Papers, 83/4/19: Cecil to Bonar Law, undated (June 1918)
(Mistreatment of Leverton Harris) ~
(F) Ibid., 82/9/6: Cecil to Bonar Law, 17 Feb, 1918 and enclosed memo.
Lloyd George's treatment of Sir William Robertson)

(¢) Ibid., 83/3/21: Cecil to Bonar Law, 8 May 1918 (Ireland and
Conscription

() Lloyd George Papers, F/6/5/28: Cecil to Lloyd George, 7 June 1918
(The government's slackness sbout Allied intervention in Siberia)

“Visc Cecil, A.T.V. , pp.160-161, (The disestablishment of the Welsh
Church); and see preceding footnote, (C)

3See, for example: Viso., Cecil, A,T.¥., pp. 18, 21, 47, 80, 92-8

byrno1a g, Toyrbee, Acquaintances (London 1967), pp.65-6
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intervene militerily in Siberia in 1918, in order %o re-form an

Eastern Front in Russia against the Germans after the Russians stopped
fighting} He was one of the most fervent supporters of this plan in
the Government., In fact there were only strategic reasons for such a
scheme; geographically it was unpractical., Ullman estimates it would
have taken years to bring a good sized army over the vast distances to
Cheliabingk from Vla.divostok? Moreover Cecil made an error in assuming
that the Japanese themselves were interested in undertaking such an
operation so far in the west of Siberia,

Several other points are worth noting in this estimate of
Cecil's qualities and views in wartime office: first, though he criticised
military thinking often, he never ventured to criticise the generals'
conduct of the campaigns on the Western Front, His connection with
economic matters might well have led him to ask questions sbout the
wastage of supplies and manpower, But in fact he told Lloyd George that
the civil government should not interfere - that the military should
be left to decide these matters. He followed his own party line in this;

he believed mutual trust between the soldiers and the civilian government

was so essential that it could not be put at risk?

1F.0.800/329, Russia, Rus/18/7: Draft message by Cecil for Lord
Reading, Apr, 1918 (undated by Cecil)

zRichard H, Ullman, Intervention and The War - Vol, i of Anglo-Soviet
Relationg 1917-1921 ZPrinceton 19315, P. 332

3Bona.r lLaw Papers 82/4/9: Cecil to Bonar Law, 10 Sept. 1917
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Secondly, his realisation of the horror and cruelty of war
was such as to affect his whole subsequent attitude to international
affairs, Some of his tasks during the war were more disagreesble than
those of many of his colleagues in civilian 1life, In the Red Cross, he
visited hospitals near the front, and discovered the whereabouts of the
missing and wounded. He witnessed mutilation and bereavement, and found
his own nephew among the aead} He had to deal with the painful details
of the sufferings of prisoners of war and of the massacres of the Jews
and Armenians,

Moreover the blockade which he administered was in many ways an
inhumane weapon, German infants were said to be dying through lack of
milkg menbers of his own family expressed their fears of this to him.3
Cecil said the responsibility, if the accusation were true, must rest
with the Germans who apportioned the country's suppliesf" But it 4did
weigh on his conscience, and af'ter the war he appealed to the government
not to force the Germans to surrender milk cattle to Belgium and France
under the reparations terms, until German babies were assured of a
sufficient supplyé The hope of a League of Nations kept him going.

It ws a lifeline for hinsag it led him to hope for a world in which the

Yisc, Cecil, A.T.W., pp.126-8

ZF.O. 371/2840, £.52581,52581. Interview in N,Y, World, by Lord R. Cecil
20 Mar, 1916

Private Information
bp.0. 371/2840. £.52581,52561
JHansard, 5th series, 1919, Vol. 118, pp. 985, 1810, 2107; and:

Lansdowne Papers, Bowood, Correspondence files: After 1900 - C,
Lord Robert Cecil: Lord Lansdowne to Cecil, 10 Sept. 1919.

6CHE 6/4: Cecil to Ledy R, Ceeil. 14 Aug. 1918



militarists, bureaucrats and politicians who were likely to prevent
the League from working were to be miraculously converied, or swept
from power; by the force of anti-war public ozpinicon.

Thirdly, though Cecil was to move politically 4o the left of his
party as a result of the war, he was during the war a vigercus opponant
of left wing foreign

policy dissenters. Some of his fiercest perliam-

1 T o s o
entary attacks were made on them, and he invoked the Defence of the

S

Realm Lct to prosecute these who criticised British policy in their
publications - notably, ©. D. Morel, secrebary of the Union of

- 2 : . . . - N s .
Democratic Contrel™ - the leading foreign policy dissent organissticn,
The U,D.C., blamed the war on the irraesponsibility of the unrepreseniative
and imperialistic groups in charge of foreign policy. The chief plank in
their 1915 programme was for open dipleomacy -~ there must be no secret

3 . \ .

trenties cxr secret negobistionsT Cecil was not wholly opposed to their
ideals in foreign politics - he agreed with many detalls of their pro-

gramme,; but he believed that their influence in war tended to be subversive,

1Hansard3 5th series, 1918, vol. 106.622; and
Hansard, 5th series, 1917, ¢.2091; =nd
Hansard, 5th series, 1918, xcii. 1638

Q
“F,0, 371/3%443. £,116711.14660%: minute by Cecil about U.D.C.
vamphlsts, undeted (August?) 1918

z
“A, J. P, Taylor, The Trouble Makers. Dissent over Foreign Policy
1792-1939 (Panther edn., London 1969), pp, 123~124
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and he resented their accusations that the Allies were not making an
effort %o conclude a peace with Germn} because they wished to achieve
annexationist aims, He disliked being categorised as an opponent of
peace because he was in favour of fighting the war for a reason which
was not really much disputed by anyone - the restoration of Belgium =
and on which the Allies wors not offered satisfaction bty the Germans.
Writing of American opponents of Allied war aims in 1916, he told
F.R., Coudert, the pro-Ally American lawyer whom he frequently consulted:
‘I am, I hope, a pacifist in the sense that I regard
war as the greatest blot on Christian civilisation, and
would do anything in my power to diminish the chance of
its recurrence, But I am quite sure of this, that
nothing of any importance can be attained in this life
unless you are prepaered to meke sacrifices for it'2
But such assertions of his peace~loving nature, even after his
support for a League became generally known, and many foreign policy
dissenters were drawing closer to him, did not prevent some of them
from continuing 0 critiecise him for his irritable attacks on them,
'Lord Robert is boosted in the press as though he were
the friend of man, but in reality he is probably one of

the most deadly enemies of the common people to be found 3
elsewhere than emong Russian Grand Dukes and German Junkers'

Finally, he opposed compromise peace suggestions from the right

15ee Hansard, 5th series, 1917, c.2069

%p.0. 800/242, p.198: Cecil to Coudert, 18 July 1916

BA.J .P. Taylor, The Trouble Makers, p.143: F, Jowett in the Bradford

Pioneer, 21 Feb, 1919
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as well. In November 1916, Lansdowne favoured a negotiated peace,

based on the status quo, except that Belgium, North France and Serbia

were to be evacuated and restored, Cecil thought peace at that time

would be disastrous, It would leave Germany powerful in the East, would
be proof to her that Britain had been forced to make peace because of
German submarines, and would make Britain's position in the next ten years
very dangerous} He joined in condemning Lansdowne's call for a negotiated
peace the following Novezﬂoer? This he did becauge he thought it inoppor-
tune and he disagreed with some detaﬁ.s? He did not disagree with
Lansdowne's general proposition that the Allies might restate their war
aims in the light of changed circumstances. After Austria had put out
feelers, in December 1917, he contemplated, but without enthusiasm, the
possibility of a compromise peace that would leave Austriz more powerful
in Esstern Europe and Germesny dominating the Ba.lticf* His interest in
unofficial negotiations with contacts of the Central Powers during the

next few months was more to counter a possible pacifist reaction than

because he hoped for any particular result? He did not Join Lord Milner

lLansaowne Papers, Bowood, file: 'The War, Prospects of Peace 1916',
folder (1)a: memorandum by Cecil, 27 Nov, 1916

2Lansdowne Papers, Bowood, file: 'The War, Lord Lansdowne's Peace
Letter', folder 4: Manchester Guardian cutting, 1 Dee, 1917, reporting
Bonar Law speech at Unionist Conference, 30 Nov, 1917, and resolution
on Lansdowne letter

3I.loyd George Papers, F/6/5/10: Cecil to Lloyd George, 5 Dec. 1917

LI'F.O. 371/3133. p.138, f.2002,3465: minute by Cecil for Headlam-Morley
sbout Balfour draft tel . to President Wilson, 28 Dec. 1917

SLloyd George Papers, F/3/3/26: minute by Cecil about Prof, Herron's

report to the U,S, State Dept., July 1918
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in supporting the idea of buying off Germany in Africe and the Weat
by letting her dominate in Eastern Europe and Russia,

Such was Cecil's character in office - decisive, energetic,
often over~impatient; he was wholeheartedly dedicated to an Allied
victory, What results did he hope would come from it? His peace aims
=~ exclusive of the creation of a League of HNations - will be discussed

in the following chapter,



PART TWO

LORD ROBERT CECIL'S PEACE AIMS DURING THE FIRST WORLD WAR
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Chapter Three

General Peace Aims
1915 - 1918

When war between France and Germany seemed inevitable in 1914,
Robert Cecil, like his Conservative colleagues, thought that Britain
should help France, if she was attacked, in the interests of British
securityr He believed that the crushing of English power was part of
Germany's plens after dealing with France? The British government finally
declared war on Germany over the violation of Belgian neutrality = which
was guaranteed in a treaty to which Britain was a party, For Cecil this
involved a principle almost as important to him as British security -
the sanctity of international agreements, The violation of the Belgian
treaty horrified him more than the atrocities attributed to the German

armies, He later wrote to F.R. Coudert:

ees "I do in my heart believe that the entry of this
country into wer on behalf of Belgium was the greatest
blow struck for the permanent interests of peace that has
ever been struck yet in the world's history...

'Civilisation has succeeded savagery only by the
esteblishment of the supremacy of the law, and that de-
pends ultimately ... upon force., If we wish to get rid
of international anarchy, we must be prepared to take
similar steps'3

1Visc. Cecj.l, An Towc ’ Pe 125

2Ibid. s Pel2h

’F.0. 800/242 p.199: Cecil %o Coudert, 18 July 1916
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For Cecil, lasting peace depended on nations keeping their
word to one another. On 7 April 1916, he rejected the idea of a pesce
that did not involwve the restoration of Belgium to its prewar state:

'What would such a peace mean? It would mean the

triumph of {he German idea of international morality,

the triumph of the system which regards treaties as

"scraps of paper® and which finds everything as per=~

missible in war provided only that it is successful'l

Cecil laid more stress on the need to defend the treaty system
than many of his colleagues in the government, The secretary of the
War Cabinet, Sir Maurice Hankey, for example, expressed the view that
it was no longer practical to regard internaticnal treaty agreements
as sacred, If the English continued to hold that view, they would
merely, he believed, play into the hands of unscrupulous enemies in
the futu.re.2 Lloyd George, too, did not put the principle as high as
Cecil did; this is evident from his speech to the Trades Unions on
5 January 1918, which he delivered to rally war weary British labour
in support of his wer policy? He based his speech on two memoranda
by Cecil and Smutsf" Cecil's memorandum declared the chief purpose of

the Allied war effort to be the Jefence of international treaty agreements:

lLloyd George Papers, D/16/17/9: interview in memorandum form by
Lord R, Cecil, 7 April 1916

%British Museun AJdit, MSS. 4970k (Balfour Papers), f.4: memo by
Hankey for Balfour, 25 May 1916,

3W Memoirs of David Lloyd George (Popular - two volume ~ edn. , London
1938), ii. 1491. (Hereafter cited as "Lloyd George, War Memoirs")

“ean 23/5, we 314, item 2, 4 Jan, 1918
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'Foremost of all, they fthe Germang/must understand that
their lawless invasion of Belgium is not forgotten. This

outrage was not only a terrible injury to the people immed-

iately concerned, Far more disastrous to Europe and the

World even than the horrors inflicted on the Belgians was

the blow thus struck at the very foundation on which peace

rests; the sanctity of international obligations, Unless

Treaties be upheld, unless every nation is prepared at what-

ever sacrifice to honour the national signature, it is

obviocus that no Treaty of Peace can be worth the paper on

which it is written'l

Lloyd George used many of Cecil's passages unchanged, but he
modified this one, leaving out the words from 'Foremost' to 'obligations’,
The mein stress of his own speech was on national self-determination,
not the defence of the treaty sy:s:‘l:em.2

Because of his convictions on the subject, Cecil was always
against the unilateral repudiation of treaties even when he thought them
bad. Britain, Italy, France, Roumania, Japan and Russia had all made
secret agreements assigning different areas of enemy territory to annex-
ation or control by themselves after the war, if the Allies won it,
These agreements were the price of, or an incentive to, support. When
these terms became known, they shocked many, and spokesmen of the Central
Powers made much of them as obstacles to peace, Supporters of a negotiated
settlement in England urged the government to abandon theéx. Cecil per-
sonally disliked the terms of many of these treaties - he wrote, in

January 1918, of 'the unreasonsbleness of Italian claiIas'L: and had

1
CAB 24/37, GT 3181: War aims - draft statement by Lord R, Cecil, 3 Jan.1918

leoyd George, ¥War Memoirs, 11,1513

38 i

L,Fee Hansard, 5th series, 1918, vol,103, pp, 219~225
«0.371/3133, p.140, £,2002,7760: minute by Cecil, undated, about

telegram from Rumbold to F.0., 12 Jan., 1918
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worked in July 1917 to get the Italians to reduce their claims in the
Near East} If the treaties conflicted with the Allies' principles, then,
he suggested, they should be 1:'e--nego‘!:i,a.'l:ec'l.2 But, he told the Commons,
replying to foreign policy radicals' attacks in Februery 1918:

'*When they ask us to repudiste treaties, it seems to me

that these pacifists do not understand the elements of their

creeds HOW are we ever to make any progress in international

affairs unless we regard international obligations as sacred?

It :f.s the very essencf of any reasonable system. of igter- .3

national relations. What of your League of Nations itself?

One of the secrei agreements was the 1916 Sykes-Picot Agreement =
an Anglo=French pact assigning spheres of influence in the Near Eastern
Ottoman Empire after the defeat of the Turks, It gave France more
power than the British later wished, and conflicted with other under-
takings they made subsequently to Arab and Zionist 1eaders£" It had
been drawn up in association with an agreement with Russia about the
Ottoman Empire. After Russia gbandoned her Allies, meny thought that
the Sykes~Picot Agreement could be regarded as having lapsed, When
policy about the agreement at the forthcoming Peace Conference was
being discussed by the Eastern Affairs Committee in December 1918,

Lord Curzon, the chairman, was in favour of disregarding the Sykes-Ficot

terms ~ the British had done nearly all the fighting in the Near East

and dominated militarily there by the end of the war, Cecil told him

loaB 24/20, GT 1474: memo by Lord R. Cecil, 21 July 1917

2CAB 24/37, GT 3181: Wer aims, draft statement by Lord R, Cecil,

3 Jan, 1918

Hansard, 5th series, 1918, vol.103 p.230

“0AB 27/24, .186, 5 Dec., 1918
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that they could not break faith with the French, though he himself had
worked hard to get them to modify the terms%
‘IORD CURZON: We are getting back to that wreiched
Agreement again, Cannot we take a line at the Peace
Conference that these Agreements have necessarily lapsed?
'IORD ROBERT CECIL: No, not as between us and the
French, They are not binding on the Conference, but I
think they are binding on us.
'TORD CURZON: You always take a very strong and stiff
view sbout thet, and I am afraid I cannoct agree with it'2
Thus Cecil felt that keeping international agreements was the
key factor in ensuring peace, However he did recognise that the matter
could not simply be left at that: therefore, in future, he wanted some
procedure for achieving peaceful change to be internationally recognised;
he hoped that nations would adopt the practice of making treaties which
would bind the parties only for a limited time, and, after that, be re-
negotiated. 'You must remesber this', he told the Eastern Affairs
Committee, 'If the new ideas come to anything, any arrangement come to
may have to be reconsidered..... I hope the idea of eternal treaties
has gone'? Much of Ceecil's scheme for a League of Nations centred round

this hope; he pressed the idea repeatedly during the mrz" and at the

Parig Peace Conference,

lcaB 27/24, p.135: F.0. Conference, 18 Sept. 1918, and pp. lhl-2

17 Oct, 1918; and see p.187 o.s. 5 Dec, 1918
2648 27/2k, p.177, 2 Dec. 1918
364 27/24, .19 0.s. 5 Dec, 1918

l"'CAB 24/37, GT 3181: Wer aims - draft statement by Lord R, Cecil,
3 Jan 1918
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Despite Cecil's strong stand on international agreements, he was
personally instrumental in securing the sbandonment of an international
agreement safeguarding the maritime rights of neutrals - the Declaration
of London - without thinking it necessary to secure the assent of all
the neutral countries themselves. The Declaration had been signed in
1909 by Great Britain and other countries and been acknowledged as the
generally accepted basis of conduct, It sought to protect neutral
rights in war by defining what could legally be seized as contraband on
the high seas:." These definitions did not take account of the total
nature of modern war - of the fact that almost all commodities that might
ultimately reach the enemy through neutral traders could make a con=
tribution to the enemy's war effort. It thus limited Britain's capacity
to fight her war by blockade - one of her most powerful weapons, Cecil
was against any such voluntary limitation of British strength = as he
hed been in the case of naval armements in 1909, During the war, he
opposed any suggestion that the principle of 'the freedom of the seas'
should be an object for negotiation and discussion, and it was this idea
that he attacked most strongly in his criticism of Lord Lansdowne's 'Peace
Letter' in November 1917.2

At the beginning of the war, the Americans insisted that the

Declaration mast be the rule for the belligerents, even though the

Lyiscount Grey of Fallodon, Twenty Five Years 1892-1916 (1st edn.,
London 1925) ii., 101 et seg.

%loyd George Papers, F/6/5/10: Cecil to Lloyd George, 5 Dec, 1917
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British parlisment hed never ratified it., Britain's power on the sea

was such that she could ignore that insistence. Grey took account of

American feelings, but gradually truncated the scope of the Declaration

by Orders in Council which put more goods on the contreband list,
Grey's policy, shared by Cecil, was to try to apply effective
blockade measures without antagonizing American opinion too greatly}
However Cecil was more impatient than Grey, and was one of those who
pressed him, for example, to declare cotton contrabang; when he became
blockade minister, he acted more boldly than Grey; he introduced a blacke
list of American firms suspected of trading with the enemy and he secured

the sbrogation of the Declaration by the British and French gcrvernmen'ts3

He justified the action on account of the danger threatening

Britain and the Allies:

' ees we Oowe, as a matter of justice, the fullest cone
sideration to the legitimate rights of Neutrals, always
bearing in mind that we are fighting not only for our very
existence, but also for the very existence of Civilisation,
and that we are entitled in pursuance of our belligerent
rights, to apply the principles of International Law in the

way which modern conditions render necessary in order to make
them effective's

It must be pointed out in this context that as Britain had not

ratified the Declaration, it did not for Cecil constitute a solemn

lVisc. Cecil, A.T,W., pp. 131=2

%R,0. 800/95, pp. 202-h: Cecil minute for Grey, 19 July 1915
3'Visc. Cecil, A,T,W., p.140

“F.0. 371/2810, £.53172,53172: draft of interview with Lord R. Cecil,
March 1916
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undertaking that either a ratified treaty or a pledge of assistance

would have done, Noreover he believed, that at this stage at least,
it was not asppropriate to try to incorporate international law in a
code; this was because its rules were for the most part the expression
of general understandings limiting belligerent rights, either to pre-
serve neutral rights or to meet the claims of humanity., Inevitably,
Cecil maintained, changes had to be made in the actual rules as the
conditions of the wer altered; but the root principles of international 12
should remain the same} |

Cecil thus felt strongly that Britain must be allowed to decide
how far she was to keep to an unratified agreement on belligerent rights,
and also = he believed that there were principles of international
law concerning this matter which could not be thrown over completely,
This attitude is shown clearly in another example: As part of the
blockade machinery the British government concluded agreements with
various neutral trading firms who thereby undertook not to trade with
the enemy; the Admiralty in August 1916 advocated using naval power
to hamper the opera.tiéns of those neutrsl merchantsz who had not signed
such agreements and were thus profiting from the absence of friendly
neutral - or Allied - competitors, Cecil believed that it was not
Justifisble to thus wage a commercial war on non-belligerent trade rivals:

'Generally speaking my view is that belligerent rights should only be

used for belligerent purposes'.z
1

F.0. 800/242, pp. 106-7: Cecil to Coudert, 4 Apr. 1916

2p,0. 382/541, £,198433: minute by Cecil, undated, sbout minute by
Admiral de Chair for Cecil, Aug, 1916
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His aim was diplomatic -~ to avoid damaging the Allies' cause;

but it was based on a general standarddf international conduct. In
1917, he warned that Britain should not trample ruthlessly on the rights
of small neutrals, or she would bring herself down to the level of
Germany, would antagonise world opinion, and would find herself isolated
in the future}

Throughout the period of America's wartime neutrality, Cecil
pursued his own line; though ready to be tougher than Grey with the
United States, he of'ten resisted powerful pressure from within the
Foreign Office and Admiralty and from the press, to apply more extreme
blockade xnes.sn.z:re:s.2 It is therefore misleading to say, as May does,
that 'Cecil was almost ostentatiously unregardful of American interests
and feelings'? Cecil stuck to advice he had received from friendly
opinion in the U.S.A. - on the one hand - from Couder¥ - to convince
the U.S.A. that the blockade was effective, not simply an irritant,
and, on the other ~ from Frederick Dixon of the Boston Christian Science

Honito? -~ to stand firm on egsentials and give way on everything else,

lagait, MSS. 51105, £f.34=35; memo by Ceoil sbout Blockade, Imperial
Conference, 1917

%For & press opinion, see: Lloyd George Papers, F/22/L/1: Gwynne
to Lloyd George, 8 Dec, 1916

3Ernea‘c R, May, The World War and American Isolation 191jel
(Quadrangle Paperback edn,, Chicago 1966), p., 318
“p,0. 382/12 £.61822,176581; Coudert to Cecil, 9 Nove 1915

3 F.0. 382/12, £.61822,172186: Dixon to Cecil » Nov, 1915, and minute by
Cecil, 19 Nov. 1915
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The Contraband files of the Foreign Office for 1916 show that Cecil
followed this course% he was inevitably affected by pressure from
colleagues like Sir Eyre Crowe to take a hard line, but, usually, when
he approved strong blockade measures it was in accordance with the
Dixon and Coudert policy,

Crowe and his assistants were restless under Cecil's management,
and were later to take most of the credit for the effestiveness of the
blockade? whatever the truth of this, there is no doubt that Cecil was
far more concerned than they were about opinion in America. The war led
him to appreciate the importance of American power and political
attitudes and he became interested in friendship with the United States
not only to help the war effort, but as part of his peace plans for the
future. He was on excellent terms with Walter Page, the U,S. Axrbassaéor?
and with Colonel House, President Wilson's intimate aides Cecil looked
on close friendship with America as one important solution to the problems
of Britain's security and world peace, Closer alliance with that power-
ful and peace-loving democracy: ' ... must be', he told the House of

Commons on 19 Decenber 1917, 'the policy of every rational being... '

1
See for example: F.0. 382/498, f£,212,42786: minute by Cecil, undated,
about tel. from Spring-Rice, 4 March 1916, and: F.0. 382/512, £.8279.

132184: minute by Cecil, 13 July 1916 sbout tel. Spring-Rice to F.0.,
8 July 1916

Z.Enformtion given to the author by Sir Owen O'Malley

jBurton J. Hendrick, The Life and Letters of Walter H, Page (1st edn.,
New York 1925) iii. ppe.304=5

I'Hansard, 5th series, 1917, c., 2096
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Both Page and House did much to foster Cecil's hopes of a Jjoint Anglo=-
American peace policy after the war, YVriting to Page on 14 September 1917,
Cecil paid tribute to the Ambassador's efforts in bringing England and
the U,S.A, together:
'‘You ,.. have laboured so earnestly & successfully to
produce the only national combination which can hope to
establish the better state of things to which we all look

forwarde., '1

7

He made Anglo~Americaen friendship an important point in his adéress
to the Electors of his constituency of North Hertfordshire in November 1918
'In all these proceedings we must teke care to act in
close harmony with our Allies, and specially with the United
States. riendship between the two great Englisb-speaking
Democracies is of priceless advantage to this country and,
as I think, to the world at large, and must on no account
be endangered or impaired'2
He was not thinking in terms of a formal political alliance, but of
ah understanding characterised by an sbsence of rivalry, and agreement
over the League of Nations, He hoped, if it were practicable, to bring
America into the system of trusteeship which was to be developed under
that organisation, In December 1917 he t0ld Walter Page that the
Americans might have the protectorate of Palesting when it became a

L
national home for the Jews, but afterwards in December 1918 decided that

]'Houghton Library, Harvard, Walter H, Page Papers, 1090.I, Box 61, 283;
Lord Robert Cecil: Cecil to Page, 14 Sept. 1917

Z&ddit. MSS. 51162, £.60: To the Electors of North Herts - election

address by Lord R, Cecil, 20 Nov, 1918

3F.0, 371/3061, f£.21435h. 243467: memo by Cecil of talk with U.S.
Arbassador, 20 Dee, 1917

%AB 27/24, p.213, 16 Dec, 1918
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the British might do the job bettef; he was against the Americans
having a mandate in the Caucasu%, and mildly in favour of their having
a mandate in Constantinople? He did not think that too much should be
expected of them at first in this line,

But for bhim the crucial thing was to have America's cooperation
over the future of the wvarious regions of the Ottoman Empire, since
both the French and British had ambitions there, and, if the Americans
were going to accept the oversll peace settlement, they must be convinced
that the Entente powers were not bent on annexation and extending their
imperial poweré Moreover, the English wanted backing against French
anbitions which they regarded as undesirable in that regioh. After the
constant wartime reassurances that there was to be no annexation, this
would have to be proved in action. He and the British government there=-
fore pressed for self-determination, and the mandate system in this
region.

He had no fears that the American presence in Europe would be
disruptive to the balance of power in Europe; he attacked an Admiralty
suggestion to this effect at the Eastern Affairs Committee on 23
Decenber 1918:

' eee I think that we have to make up our minds

definitely what attitude we are going to take wp with

regard to the Americans, If we are going to regard any

increase in American power as a danger to this country,

then I confess I do not see any hope whatever of arriving
at a durable settlement under the Treaty of Peace, I think

LcaB 27/24, .180, 2 Dec, 1918
®Tbid., p.245, 23 Dec, 1918
5Ibid., p.133, 3 Oct. 1918
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that we must take up the position that, admitting

nothing is certain in the future, the chance of our

having to fight the Americans is so remote that it

may be neglected, and that we must consider that a

growth of American power is not a threat to us at all,

but on the contrary is rather a bulwark to ocur safetye.. '1

Hor indeed was Cecil suspicious of American commercisl aims in
the areas of Europe and the Near East where America was proposing to
set up relief agencies after the war, Sir John Beale, chairmen of
the Wheat Executive, told the Eastern Affairs Commititee in December 1918
that he feared that the Americans were using these missions to obtain
commercial concessions; Cecil scoffed at this idea:

"What is the argument? I do not see that it would

matter very much if Americe relieved the whole of these

places.

' oo. Toke Poland, which is probably the most conten=
tious of all these countries,.. Supposing America

relieves Poland and thereby acquzres great merit in Poland,
and great influence,

' es. bow does that harm us or anybody else? She is not

going to try and exercise any political influence in

Poland; she would be insane to wish to do such a thing,

If she is not, I do not see that it matters'2

Thus Cecil looked to a friendly association with America as a
key ingredient in the new world order and in Britain's sbility to proe-
tect herself in war,

Cecil's views on post-war economic policy must now be cone

sidered, Allied plans for the economic future were formilated at Paris

in June 1916, The Allies were anxious to secure their trade and industry

1bid., pe2h5 ous., 23 Dec 1918

2 Ibid., pe17h o.s., 2 Dec 1918
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ageinst German rivalry after the war, fearing that she might emerge
from the war with a vastly stronger position in Eastern Europe,
They therefore passed resolutions imposing restrictions on enemy trade
in the post-war period; the enemy powers were to be excluded from a mogte
favoured-nation arrangement between the Allies, during a period of re-
construction; for the same period, the Allles were to conserve their
natural resources for themselves before others. For a time, too, they
were to protect industry and commerce against ‘econonmic aggression' =
'dumping' etc, - by submitting enemy commerce to special controls and
even prohibitions Even more extreme measures were envisaged - prevention
of enemy subjects from holding professions which would assist Germany's
economic independence or military capacity; further, through government
control, subsidies and tariffs, the Allies were to iry to secure total
and permanent independence in the future from any of the enemy countries
as far as raw materials and commercial and maritime organisations were
concerned} The moving spirits behind this policy were the French, led
by ﬁtienne Climentel, the minister of commerce, and British and Empire
prc'f:.t.a’::'2:i<3n:i.s't;s.2 The Asquith coalition adopted it as fears of German
economic power after the war grew, It was vigorously opposed by the
foreign policy radicals as it ruled out a peace of reconciliation,
The Americans hated it, and President Wilson continued to attack it

after America had entered the war on the Allied side.5

164B 24/1, G.156; extravt from the Resolutions of the Paris Conference,
attached to memorandum by Sir Edward Carson, 20 Sept. 1917

2For an account of the Paris telks and their impact, see: Laurence V,
Martin, Peace Without Victory, Woodrow Wilson and the British Liberal
(New Haven 1958 ~ Yale Hist.Publics,No, 70) p.33, p.70, D.112, p.li3

'3See: CaB 23/3, WC 226, Appendix: reply to Benedictus XV, by President
of U,S.A., Aug, 1917
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Moreover, he appreciated Carson's argument that putting Germany
at an economic disadvantage would make her more amenable at a future
peace conference:

'Tt may well be that the offer of most-favoured-nation

treatment to Germany - as suggested by M, Clémentel - will

be our most potent bargaining counter when we come to dis=-

cuss the terms of peace'l

In November, 1918, similarly, he saw the Allied economic power as
a possible means of dealing with the problem of Bolshevism - by cutting
off supplies from its adherents and supplying its opponents? |

Thus Cecil was against any permanent measures against Germany; but
he believed that the Allies should make use of the controls over world
resources that they had organised, to improve their position after the war,

The British government did not take action - in the way of binding
agreements - to implement the permanent measures proposed, but they did
little to reassure Wilson that they had abandoned the Paris policr.z'
Cecil himself, though he attacked 'economic war after the war', stressed
in his public and official statements the Allies' right to hold on to
any raw materials that they neededl.* He urged, too, that the govern=

ment should buy up Spain's entire iron pyrites output for the

lia,

%cAB 23/8, WC 502, item 5, 1k Nov. 1918

3F.0. 371/4360, p.62, £.37.81 memo by Cecil submitted to Political
Intelligence Dept. of F,0., 26 Apr. 1918

YSee: Hansard, 5th series, 1917, c.209%k.

and: CAB 24/37, GT 3181: Var aims s draft statement by Lord R. Cecil,
3 Jan, 1918
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following few years - well into the post~war period, before Germany

could do the samea' This type of thinking, without a formal revocation
of the Paris resolutions, gave the impression that a poste-war boycott
policy was still planned by the European Allies,

Apart from the dangers of German rivalry, and the needs of
the Allies, the other crucial economic issue after the war was the
general state of Europe. Four years of blockade and interallied control,
combined with war damage and digorganisation meant that return to normsl
would be extremely difficult., Cecil knew that if his League ideas were
to work, the economic chaos would have to be solved. He placed his
faith in the very successful interallied supply control bodies, which
had collected a2 mass of information on individual national needs and
sources of supply. On 15 October 1918, he urged the Economic Defence
and Development Committee of the Cabinet %o recommend to the Cabinet
that these bodies, with extended powers, should take on the problem
of the trensitional per:i.oéli2 The Allied Maritime Transport Council,
the key supply body, because it was responsible for the apportionment
of shipping space, should, Cecil recommended, be expanded in function
to become a 'Supreme Inter-Allied Economic Authority's If accepted by
the Cabinet, he said, the plan should then be submitted formelly to
the Americans and other Allies, and a conference on the whole subject

should be convened. Answering arguments by Sir Joseph Maclay, the

lAddi'b. MSS,.51090, ff.12-13: Cecil to Oliver, 19 Feb, 1918

2CAB 27/4k: Economic Defence and Development Committee, 11th
meeting, 15 Oct, 1918
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British shipping controller, a few days later, he explained that co=
operation rather than a system of rigid control agreements was envisaged,
He said that the Allied Maritime Transport Council had been successful
Jjust because it had proceeded by diplomacy between its members}
Events were to prove Cecil's case for maintsining an efficient
organisation for economic coordination; as a later chapter shows, the
economic chaos after the war was even, in some cases, increased by the
ineffectiveness of the new bodies that ma/%ge?;:;ormed. Indeed the
situation became worse than he had envisaged in October 1918, when
neither he nor Maclay foresaw that shipping too, would be in short
supply.2 However, Wilson's unallayed suspicions of the European Allies'
comnercial aims worked against Cecil's plans, The American government
rejected the idea. Wilson's leading economic advisers, such as Herbert
Hoover, were committed by their principles against the idea of controlled
trade in peacetime? It seems that Cecil and those of his colleagues
in the Foreign Office, who shared his views, did not consider the
attitude of these men sufficiently, but preferred to go by the assurances
they received from American representatives in the United Kingdom,

Cecil believed it would only need an intelligent exposition of his

plans to convince Wilson of the distinction between this and e policy

lCAB 27/bk: Economic Defence and Development Committee, 12th meeting,

22 Oct, 1918

Ipia,

3

See Alfred Zimmern, The League of Nations and the Rule of Law, pp.157-158
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of ecoromic boycott. Colonel House, Wilson's aide, stated in early
Novenber that the post-war economic situation could be met by the

blockade machinery alone, This muddleheaded statement led Cecil to
believe that the Americans were confused rather than fundementally opposed%

As a subsequent chapter shows, Cecil persisted with his idea;
economic stability was crucial to his peace plans and these interallied
bodies with their practice in friendly cocoperation and their fund of
experience seemed to him the best way of achieving this, The effect of
these and other wartime economic organisatidns on his League of HNations
views will be discussed later,

The future security and power of the British Empire was one of
the chief concerns of His Majesty's Government during the First World
War, Lloyd George's formation of the Imperial War Cabinet in 1917 in
order to unify and strengthen the efforts of the British Empire during
the war brought the Dominions into British councils, so that they de-
cisively influenced the policy of the govermment. Genersl Smuts urged
considerations of geographical necessity on the British governmgnt and
Williem Hughes, the Premier of Australia, battled successfully for the
extension of Australian control of the South Pacific after the war,
and supported his Dominion colleagues in similar aims, Both neo=
imperialists, like Milner, who looked to an improved and strengthened

British Empire to be a force for peace in the new world order,

1F.0. 371/4367, £.354.516: minute by Percy, 8 Nov. 1918 and:
F.0. 371/4367, £.354.548: telegram, F.0, o Barclay, from Cecil
for Crawford, 9 Nov, 1918
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and more traditiomal lmperialists, like Curzon, were in favour of
Britain moving into as many of the areas vacated by the enemy powers

as possible, There was always a strategic, a commercial, an idealistic
reason for Brifain taking over an area; and not least the reason which
was satisfactory to most, that Britain and her dominions were a mighty
power who had as it were a physical necessity to exercise control, as
an athletic physique needs exercise., Lloyd George himself was concerned
to placate dominion feeling, All this ran clean against the anti-
annexationist policy of President Wilson and, towards the end of the war,
Lloyd George and the British cabinet accepted Smuts' plan for a mandate
system under the League of Nations to give the policy of conguest a
covering of decency}

Cecil respected the Empire as an institution, and had some concern
for its security. For example, he argued, in 1917, against Grey's
policy in the Far Eagt, Grey had allowed the Japanese a free hand
over the whole of China; Cecil thought that this involved serious
dangers to the future of India, and Britain's position in the Far East
generally.z Further, the Turkish Empire had offered India's Western
flank some protection against Russian attack before the war. The
Entente had decided the Turks were to be expelled from the Middle East.

The British policy was to exercise some kind of control in that region

le. Roger Louis, Great Britain and Germeny's Lost Colonies 1914-1919
(Oxfora 1967), p.77.

2CaB 23/2, WC 142, item 12, 22 May 1917
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after the War to protect the Indian flank and British routes to India.

Cecil shared this concern, He thought it vital to have the goodwill
of the Arsbs for this reasont and he was afraid that if Russia's power
revived she might be a menace in that a.rea.2 In conseguence he was
in favour of having a French mandate in the Caucasus where he believed
they would be an effective buffer between Russia and the Arab countries.
In the Middle East itself he was afraid the French would be a divisive
influencé and would disgust the Americans with their imperialismlf
but he believed they would be prefersble, as mandatory in the Caucasus,
to the Americans, because the Americans would not stay there, and it
would be left to the Russians, The French would stay, and would be too
remote from their sources of supply to be a military danger there?
His colleagues on the Eastern Affairs Committee disputed this,
However, he tended to find fault increasingly with the British
presence in such areas, and 1o stress rather the importance of the
League, mandates and Anglo-American friendship, A conspicuous example
of his lack of real interest in India's security was bis view on what
should be done sbout Persia, Persia was actually contiguous with India;
Britein had thrown away money in trying to prop up the government and

keep it friendly. Cecil urged that Britain should wesh its hands of

1
CAB 27/2k, Pe166, 27 Nov, 1918

2tbid, , p.180, 2 Dec, 1918
3Ibid. , 2.188 0.3, 5 Dec, 1918
I'I_@. 5 Pe221, 18 Dec, 1918
5bide, p.180, 2 Dec. 1918
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Persia and let it sink by itself:.L Curzon argued that Cecil's plan

would have a deplorable effect on Britain's position in Mesopotamia
and India% he described it as 'immoral, feeble and disa.s‘\:rcus'.3 Cecil
agreed that Persia might be given another chance, but, if, after economic
pressure, they were still uncooperative he was in favour of withdrawal
of British aidl:
There were other indications that Cecil hed largely lost interest
in the security of the Empire; he pointed cut the expense of maintaining
British troops in the Caucasus, He dismissed Curzon's plea that the
British should remain 'to set the pecple on their legs there!, Cecil
replied: 'You ought not to be taken in by that phrase, We get there
so often, and we always remain'?
He grudgingly admitted thet the British troops there might stay
to protect the oil pipeline, the railway from the Black Sea to the
Caspiag and the route to0 Persia - from the Russian Bolshevikéz but he

8
preferred the idea of an international force for these purposes; Britain's

1Ibid. s De237, 19 Dec, 1918
2Ipid., p.259, 30 Dec, 1918
31pi4,

l‘Ibid., P. 260, 0.s. 30 Dec. 1918

5;1-;;;1., P.201, 9 Dec, 1918

6_]};@., P.179, 2 Dec, 1918
7Ib."!.d., P+ 210, 0us. 16 Dec, 1918

S e———

8Ibid., P. 209 o,s, 16 Dec, 1918
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presence in all these places would produce an imperialistic impression;
and he was wholly against any idea of Britain keeping the peace in this
chaotic region - it would regquire 60,000 troops, he understood:.l

Finelly, he dismissed the strategic arguments for continued

British control:

*T know that if Mr, Balfour or myself makes any pro=-
position with regard to Africa, we shall be told that
there is an aeroplane station, or a submarine base, or
that it is the oldest colony, or it will bitterly offend
some New Zealand politician if we do it, or something of
that kind, It is always the same'2
Similarly, in the case of Palestine, he denied that there were
vital strategic reasons for a British presence there -~ though in favour
of a British mandate for other reasons:
' wvs I am not much impressed by the argument that in
order to defend Egypt we had to go to Palestine, because
in order to defend Palestine we should have to go to Aleppo
or some such place, You always have to go forward; at
least I gather so'3
There was a striking resemblance between this and a comment of
his father on the strategic zdvice of the military, Iord Salisbury once
gsaid that if a minister paid attention to everything they said he would

find himself ordering the fortification of the moon to ward off an

attack from Marsf‘

lmia,, p.178 o.s., 2 Dec, 1918

msm—

“Tbid., pe202 0.5., 9 Dec, 1918

31bid., p.192 o.s., 5 Dec, 1918
I

e

Salis by L 1. 218
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Like his father too, Cecil was uninfluenced by geographical
arguments or a glowing vision of unending and beneficial imperial ex=
pansion; in order to secure agreement with the Germans, Salisbury had
been willing to allow them some freedom of action in Africa; his policy
was largely dictated by diplomatic considerations. Curzon always con-
sidered that Salisbury's policy was partly responsible for the colonial
conflict that had been a cause of the war, because it had given an
impression of British weaknessy Salisbury had dismissed the idea of a
British held Cape to Cairo route as 'a curious idea'% neither commere
cially nor strategically valuable, Cecil had the seme approach; he sat
on the Territorial Desiderata Committee of the Imperial War Cabinet in
April 1917 which discussed what areas might be taken over by the Empire
if the Allies won the war., An earlier committee of the Foreign Office,
the Mallet Committee, had recommended in August 1916 that the Allies
might allow Germany %o keep some of her African Empire if they could
not get their way with the Germans at o future Peace Conference. Cecil
was in favour of that plan‘-g Smuts, however, explained that if Germany
was left a harbour in East Africe she would be able to threaten sea
routes, and Cecil's suggestion was rejected.

It should be noted that though Smuts supported the League idea and

initiated a number of proposals in comnection with it as part of the

lw:'.lliam Roger Louis s Germany's Lost Colonies, p.20

2Thid, , pe22
3

CAB 21/27, pek7: Imperial War Cabinet Committee Meeting on
Territorial Desiderata, 17 April 1917
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British official policy on an international organisation after the war,
he 1laid more stress than Cecil on the role of the Empire in the future,
The Empire was, he said, 'a beacon light to the peoples of the world
in their gropings towards peaceful international government'l. As
far as the future of the Germen East African colonies was concerned,
Smuts wished the British Empire to maintain some form of control over
them after the war in order to give the British 'through commanication
along the whole length of the e:m'rl:inex.'r!:‘l2

During the war, the Allies became involved with the guestion of
whether they should bring sbout the liberation of the various subject
nationalities in the Austro-Hungarian and Turkish Empires, Many people
in Britain, particularly liberals and radicals, thought that the
achievement of national independence was intrinsically right and desirable,
Cecil was not one of these; but he, with the rest of the British govern=-
ment, saw that sympathy for this ideal could be an aid to victory; it
was a way of detaching subject peoples from thelir masters; the Arab re-
volt against the Turks, the desertions from the Austro-Hungarian army and
the formation of pro-Ally regiments of Czech ex-prisoners-~of-war were
the successful results of the policy; it helped also to gain good will for
the Allies in the U,S,A, from immigrant members of these new national-

ities and from President Wilson - for whom national self determination waes

an essential principle,

LoaB 24,/37, GT 3180: Wer aims - draft statement by General Smuts.
“CAB 23/42, IWC Lk, item 2, 20 Dec, 1918
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Finally Cecil and all supporters of self determination, for

whatever reason, believed that if the wishes of subject nationalities
were taken into account, the map of Europe could be re-drawn in a way
that might lead to more lasting peace.

The national destiny of Polish and other slavic pecples had
no interest for him, Until December 1916 he was unaware that there were
hopes of creating a new state called Czechoslovakia, As his prewar views
on Irish naftiona.lism showed, he did not believe that the rule of one
country by another was per se wrong.

He was initially against the break up of the Austro-Hungarien
Empire partly because it would close the door to separate peace talks
with Austria, and he tended %to play down any such possibility in public
speeches in 1917; but he also felt doubtful about the subject peoples'
competence to rule themselves. He wrote in February 1917:

'T am disposed to think that there is much to be said

for the view that the settlement of South~-Eastern Europe,

based on a personal union of the four states under the

Austrian Crown, would be better for the future peace of

Europe than the creation of a new confederation of Slav
states. Our experience in the Balkans of small independent

kingdoms is not encouraging'?2

The future weskness of these new states in central Europe worried
him ~ even if they were independent of Austria they would have to be in
a federation: ‘'Unless we can induce the small states we are setting

up to federate with one another the last state of Europe may well be

Lyisc, Cecil, AT.¥., p.141

2CAB 24/6 GT 43; p.181: note by Cecil, 19 Feb, 1917 about memo by
Drummond, 12 Feb, 1917
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worse than the first‘} However he was persuaded by Namier that an
enforced federation might only stir up more trouble? He was similarly

concerned agbout the vulnerability of the Baltic states liberated from

Ruszs:‘.a..3 His views echoed those of his father, Salisbury, expressing

his own opinion, though writing of Castlereagh, said that new small
states invited war, because they were 'incapable of self-defence, and
only a temptation to aggressive neighbours'k,

Cecil believed that the prineciple as such could actually be a
danger to peace, This he stated in a letter to St, Loe Strachey written

on 13 November 1917, summing up his general objections,

*As for the terms of Peace .... I must honestly admit
to you that I am to some extent a heretie, I recognise,
of course, that we must do all we can for the Poles and the
Yugo-Slavs and the Czechs, but I must add that I cannot look
forward with much enthusiasm 40 the success of our efforts,

As far as I can see the Slavs have never shown the glightest
capacity for self-government,

'Steed and his friends would no doubt regard this as
ignorant folly, but they will treat this aspect of European
politics from a crusading point of view., They believe in
nationality as if it were a religion, I can only regard it
as one of the great internaticnal forces which it would be
folly to disregerd, So far its achievements do not appear
to me to have been very encouraging. It produced a United
Germany, unfortunately for us, it has kept Eastern Europe
in a turmeil, it is responsible for very wild and unreascnable
aspirations in Italy, and it is a perfect curse to us in Ireland,

'All this eevesesss. d0es emphatically mean I do not my-
self believe that a European peace founded only on nationality,

and without any other provisions is likely to be durable, or
even in all respects beneficial'5

]'.E‘.O. 371/3136, £.64427,177223, p.296: note by Cecil, undated, about
memo by Amery, 20 Oct, 1918

2_I_b_j._§. » P«300: note by Cecil, undated, about Namier minute, 7 Nov, 1918
30aB 24,/67 GT 6050; memo by Cecil, 20 Oct, 1918

“Essays by the Late larquis of Salisbury K.G.. Biographical, p.i2

5JB’.O. 800/196, Strachey, St. Loe: Cecil to Strachey, 13 Nov., 1917
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Despite this, Cecil actively promoted the principle of nation=

ality to assist the Allied cause and eliminate sources of discord after
the war, When President Wilson, in an effort to end the war, called on
the belligerents to state their war aims in December 1916, Cecil helped
to draft the Allied reply., He urged that the Allies should show theme
selves 40 be in favour of a Jjust peace and that the German aims were ine-
compatible with justice. Allied aims should include the restoration of
Belgium and evacuation of occupied regions by the Germans; 'Beyond that',
he advised, 'we should say that we looked for some territorial settlement
that would have a chance of permanence; that it would and must be based
on principles acceptable to human feeling, such as nationality and
security'} On these grounds he thought France was entitled to an
adjustment of her eastern boundaries to give security against unprovoked
attack, and the return of regions - i.,e. Alsace and Lorraine - which were
ethnologically French, Other aims should include 'autonomy' for Poland
under Russian protection, liberation of the Slav peoples (it was not
specified in what manner) and the expulsion of Turkey from Europe.2

Thus Cecil accepted natiomality as a necessary ingredient in a future
peace, though in combination with other elements such as the League?

He stated his support on these grounds more forecibly in his 3 January

1918 memorandum, which provided material for Lloyd George's Trades Unions

Loan 23/1 We 16, Appendix I: memo by Cecil about action on U,S, Note,
22 Dec, 1916

°ny3a,

3Toid.
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speech; here he dealt at greater length with the problem of the Austro=
Hungarian Empire - the immediate cause of the war itself:
' ... unless some measure of self-government is
granted to those Austro-Hungaerian nationalities who
have long desired it, it is impossible to hope for
the removal of those causes of unrest in that part of
Europe which have so long threatened its general peace'l
He believed that the League of Nations to prevent war would
fail if based on an unsound territorial saet*t:lemen‘is.2
He feared serious postwar strife in the Near East. The
British had encouraged the Arabs, led by the Sherif of Mecca, %0 revolt
against Turkey; they promised to support the creation of independent
Arab states in certain areas, including the greater part of Syria.
But the Sykes-Picot agreement had assigned that region to French control,
Feisal, the Sherif's son, to strengthen Arsb cleims, liberated the
ancient Syrian capital, Damascus, and hoisted the Arab flag there, with
British spproval, The Syrian populations supported him, Realising the
danger, the British held talks with the French, Cecil took an important
part. These led to an Anglo-French pledge in November 1918 to help to
esteblish native governments in Syrie and Mesopotamia - an assertion of
the nationality principle. Cecil hoped that it would lead to the can-
cellation of the Sykes-Picot agreement, with which it was incompa.tible?
But the French would only yield Mosul, and their sector of Palestine -

to British control, They insisted on their claim to control most of Syria.

lcaB 24/37, GT 3181: War Aims - draft statement by Lord R.Cecil, 3 Jan 1918

2’r.«’,za.nsa\ra, 5th series, 1918, vol, 106, p,625

56aB 27/24, pp.186-188: 5 Dec, 1918
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He encoursged national self determination for other reasons;
first, the Central European peoples might help the Allies against the
Germans: ' ... these persons are the enemies of our enemies, and as
guch are entitled to our warmest s:mpa"chy'} He came to believe that
the Czecho=Slovak National Council, newly esteblished in Allied countries,
mist be recognised as the lawful government of a Czechoslovak nation.
The consideration which really affected him was the need to gain the
support of a liberated Czechoslovak priscners—of-war in Russia, so that
they could be a nucleus for Allied military intervention there?

As mentioned earlier, America's approval was important, too,.
If the British tutelary position was to be accepted in the Near East the
Arabs must be allowed to rule themselves in Mesopotamia -~ he told the
Fastern Affairs Committee: 'The Americans will only support us if they
think we are going in for something in the nature of a native governmen‘c'?

Though he approached the nationality question pragmatically,
end thought that there was nothing repugnant in the idea that one nat-
ionality should be subject to another, there was one aspect of the
guestion where he thought natural Jjustice was involved; he believed
that persecution - in particular religious persecution - justified a
people in wishing to be free., This led him to take a specisl interest

in two peoples -~ the Armenisns and the Jews,

Yansard, 5th series, 1918, vol. 106, p.2021

ZE‘ 0. 371/3135, p,101 oes., fo64427,89425: minute by Lord ReCecil,
undated (May 1918)

CAB 27/24, p.166: 27 Nov. 1918
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In his speech justifying Allied War Aims on 16 May 1917 it
was the Armenians in particular whom he cited as deserving liberation}
In 1915, 1,200,000 Armenians out of a population of 1,800,000 had been
slaughtered or deported by their Turkish overlords. He urged in
parliamentzand at the Eastern Affairs CommitteeBthat they should be
delivered from Turkish rule, He wished to see Jjustice done %o the
perpetrators of the massacresl.'" At the end of 1918, he favoured a
large Armenian state comprising their populations in Russia and Turkey,
under a League mndatory? He pleaded their cause again in Augus$ 1919,
when their independent existence was threatened, IHe thought it more
important to save them than to continue aid to the anti-Bolshevik
Russians, It was a plea as much for the cause of Christianity as for
a people:
'I hope we shall not have to deplore in a few months!
time the final extinction of a race.,.. which has held aloft
the banner of Christianity in e land in which that banner
has not often been raised’

Some of Cecil's motives for assisting the Zionist Jews to

obtain a homeland in Palestine after the overthrow of the Ottoman Empire

Yansard, 5th series, 1917, xoiii.1669

%Hapsard, Sth series, 1918, vol, 110, p. 3269

%caB 27/2k4, o177, 2 Dec, 1918

l’Lloyd George Papers, F/6/6/38: Cecil to Lloyd George, 30 Apr, 1919
5CAB 27/24, p.176 0es. 2 Dece 1918

é
Hangard, 5th series, 1919, vol,119, p, 2036
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were concerned simply with the prosecution of the war., Russian pogroms

prejudiced American Jewish and liberal opinion against the Allies, The

Foreign Office welcomed Zionism as a means of retrieving this sx:tppox"l::.L
Cecil shered this view: 'It is very provoking', he noted on 12 February
1916, 'that the Russian Gov' feel able to do so little for the Jews,
Their financial importance is i.mmense'.2 He told the War Cabinet of

the strength of the Zionist movements - particularly in the U.S,A, =
and that it would be: ' ... of most substantial assistance to the
Allies to have the earnestness and enthusiasm of these people enlisted
on our side, To do nothing was to risk a direct breach with them, and
it was necessary to face this situation'? Portly for this reason

he was among those who favoured a declaration of sympathy with the
movement by the govermment, The Balfour Declaration, in November 1917,
wa.s the outcome of these Cabinet discussions,

Cecil wished also to win over Jewish political leaders in Russia,
after the first 1917 revolution there, by impressing them with British
efforts on behalf of the Zionist cause, He hoped that as a result of
visits from British Zionists, Russia might be encouraged to continue
support for the Allies in the vari" Following the Bolshevik Revolution

Cecil in December 1917 hoped friendship with Zionists would help to

5.0, 800/96, p.85: F.0, to Lord Bertiec and Sir G, Buchanan, 11 Mar. 1916

2p.0. 371/2846, £,2212,21987: note by Cecil, 12 Feb, 1916 on letter
by Sir Robert Borden, 31 Dec, 1915

0B 23/1, WC 227, item 2, 3 Sept. 1917

“p,0. 800/198: Cecil to Ormsby-Gore, 15 lay 1917
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finance the resistance of non=Bolshevist vrovinces of Russis %to the
German advance after the Bolshevists had declded to stop fighting.
'IORD ROBERT CECIL further pointed out the great
difficulty of getting roubles to finance Southern
Russia, and he suggested that use might be made of the
Jews in Odessa and Kieff through friendly Jews in
Western Europe such as the Zionists'l
But Cecil's strongest reasons for supporting the movement had
their roots in his religious beliefs; the idea of the Jews as the fore=
runners of the Christian faith had a reality for him, He believed
the Christien and Jewish outlook about international affairs and the
new order to be the same: writing of his League of Nations wviews, he
t0ld Sir William Wiseman, attachd in Washington: 'What is wanted is an
ideal, end that must be found in the old Hebrew - and let us adad
Christian ~ conception of the reign of peace'? The Cecil family had
taken a special interest in the question of Jewish immigration at the
beginning of the century, Robert Cecil's brother Hugh made an impassioned
speech in 1905 in support of allowing refugees fleeing from pogroms in
Eastern Burope to have full freedom of entry into the United Kingdom;”
and in 1906 their plight led Robert Cecil himself to favour Zionism;
he wrote:
'The central idea underlying the Zionist movement seems
to me worthy of a1l support. Apart from other considerations,
it appears to me that the restoration of the Jewish nation
offers a satisfactory solution, if it can be accomplished, of

those problems raised by Jewish emigration, which are otherwise
very difficult of adjustment's

lF.O. 371/3439, £.19777.19777: minutes of I.C., 37, Conference at Quay

d'Orsay, 23 Dec. 1917, transmitted by War Cabinet Secretariat to Cecil

2 Vise, Cecil, A:T.H., p. 142
5 Hansard, 4th series, 1905, vol. 149, pp. 172-4

% Nahum Sokolow, History of Zionism 1600-1918 (London 1919) i.299
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During the war and after Cecil followed the fate of the European
Jews with concern, He corresponded with Lucien Wolf and Leopold de
Rothschild on the plight of the Roumanian and Russian Jews in 19153' He
was strongly affected by Namier's condemmation of the anti-semitism of
the Polish National Democratic party, in April 1918? and after the Peace
Conference he was concerned that those guilty in Poland of outrages on
Jews should be brought to trisl? In June 1919, he advocated withdrawel
of Allied aid to Koltchek and Denikin, the Russian anti Bolshevik leaders,
if rumours of pogrom plans by their officers proved to be truee‘

Cecil met the Zionist leader, Chaim Weizmann, on 18 August 1915,
and, like nearly all the members of the British government, was deeply
impressed by him, Cecil recorded that he was particularly struck by
Weizmann's argument that the persecution of the Jews was & danger to peace:

'He said..... that the oppression of the Jews was not

only disastrous to the Jews themselves but was a danger

to the peace of Europe so long as it lasted and that there

was no reason to suppose that it would not go on so long

as Jews were scattered throughout the nations in their
present anomalous national position.

ees 'He said that this could only be corrected by giving
the Jews a local habitation and full national existence,
and that apart from the material advantages to this country
which he had touched upon, they were fitted to be a kind of

1
F.0. 371/2443 (Roumania), £,165840,165840 - 171025: Lucien Wolf %o
Cecil, 3 Nov. 1915, 4 Nov. 1915; and: YIVO Institute of Jewish Re=

search; Wolf-liovshovitch Collection, no., 4329: Ceocil to Leopold de
Rothschild, 3 Sept., 1915

25‘.0. 371/4359, pell 0.5,., £.22,22: minute by Nemier, 12 Apr, 1918, and

note by Cecil (p. 40). See also: F.0. 371/3139, p.22, £.190561,
193186: Cecil comment on tel, Ruzbold to F,0,, 21 Nov, 1918

3Hansard, 5th series, 1919, vol, 118, p.888
L'Lloyd George Papers, F/6/6/52: Lord R. Cecil to Lloyd George, 7 June 1919
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buffer or inktermediate state between East and West
which was urgently necessary and which they alone
could bring into existence'l

Cecil became as interested in the question as Balfour, and
he had a number of meetings with Weizman at the Foreign Office in the

following years, On 25 April 1917 Weizman spoke with Cecil,

'Lord Robert Cecil was deeply interested in the
Zionist ideal; I think that he alone saw it in its
true perspective as an integral part of world stabe-
ilization. To him the re~establishment of a Jewish
Homeland in Palestine and the organisation of the
world in a great federation were complementary features
of the next step in the management of human affairs'2

A demonstration in support of the Balfour Declaration was held

at the London Opera House on 2 December 1917. Cecil spoke there of the
3

government's aims:

1

ess Our wish is that Arsbian countries shall be
for the Arabs, Armenia for the Armenians, and Judea for
the Jews ... Yes, and let us add, if it can be so, let

Turkey, real Turkey, be for the Turks'
He stated clearly his own view of the meaning of gelf-determination
= the removal of discrimination before the law because of creed or race,

He explained that in supporting Zionism he was acting quite in the

1

F.0. 800/95, pp.278-9: minute by Cecil for Russell: 18 Aug, 1915

“Chain Weizmen,

Trial and Error, the Autobiographyv of Chaim Weizman
(T1lustrated edn,, London 1950;, P 241

PNehum Sokolow, History of Zionism, ii. 101-3
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tradition of his country; there were two great foundations on which
the policy of Britain was always founded - liberty and justice:

'Perhaps, more accurately, they may be called supremacy

of the Law and Liberty, for, be well assured, if we are

ever t0 obtain that security which we have been recently

told is so important for us, if we are ever to lift European

civilisation and national relations in Europe out of the

ansrchy in which they at present are, it must be by the same

means by which we have secured liberty and happiness in each

country, namely, by the supremacy of Law'

Self-determination, he said, was a new word, but not a new idea in
the British Empire, where they had striven to give people complete
liberty and equality before the law and the fullest self goverrnment
of which they were capable, 'One of the great steps - in my judgement,
in some ways the greatest step - we have taken in carrying out this
principle is the recognition of Zionism', It wes the first constructive
effort in the new settlement after the war - the re-birth of a nation.
He concluded:

'T don't like to prophesy what ultimate results that

great event may have, but for myself I believe it will

have a far-reaching influence on the history of the world

and consequences which none can foresee on the future

history of the human race!

Thus, to conclude, Cecil came to accept that the wishes of those
wishing for separate nationelity could not be ignored if a lasting peace
was to be achieved, Further, he believed that suffering justified

a wish for independence; but he did not believe that race or language
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gave an intrinsic right to it; rather he held that the trué def'inition
of self-determination was a condition where neither race nor language
wos a disability in a court of justice,

Cecil hoped for another outcome of the war - the overthrow of
the Hohenzollern rule in Germany and the replacement of the military
regime by a government more pacific in spirit; this view was generally
held by his colleagues. At the beginning of the war he told his brother
that he thought a large indemnity must be imposed on Germany after the
Entente powers had won the wer - it would be: 'the only means likely to
produce the downfall of the military system in Germany'l He believed
in Germany's responsibility for the war and shared the general belief
in the atrocities imputed to her soldiers, In 1915, he spoke in
parliament of making the Kaiser answerable for these after the wag; and
he deeply resented President Wilson's suggestion that the Entente powers
had war aims similar to those of the Germans, in his Peace Note in
December 1916, Cecil told the American Anbassador that the Allies were
fighting for civilisation:

'A failure to secure such a victory will leave the
world at the mercy of the most arrogant and bloodiest
tyranny that has ever been organised. It is far better

to die in an effort to defeat that tyranny than to
perish under its success'’

A democratic regime would alter the Allied attitude, however,

1CHE 52/52: Cecil to 4th Marquess of Salisbury, 1 Dec. 191k

ZHansard, 5th series, 1915, lxx, 1525

Burton J, Hendrick, The Life and Letters of Walter H, Page, ii. 209
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Cecil asserted in March 1917, when discussing with Balfour and Drummond

the possibility of encouraging German socialists ageainst their government:

'ees The greatest obstacle to peace with Germany was
undoubtedly the rule of that country by the German
military clique with whom no settlement short of absolute
surrender by them could be regarded as a real security
against future war., If however there were established in
that country a genuinely democratic constitution it would
be much easier for us to treat & in that case it is very
unlikely that we should insist on any considerable territ-
orial re-arrangement in Europe as far as Germeny was concerned'l

Af'ter America Jjoined the war, President Wilson declared that
there could be no compromise with the Hohenzollern regimg ; but as the
war continued this was played down, and even Cecil came to think that
t00 much should not be made of it as a war aim since it might enrage

the Germans rather than encourage them to make terms, As he put it in

the late summer of 1918:

'Nothing would please me more or be more wholesome
than to secure the dethronement & if possible the
execution of the Kaiser & Crown Prince. But to put
that in {the forefront mobilises against us 21l the
forces of loyalty & tradition which are probably still
powerful in Germeny'3

He continued, however, to believe that 'the exorcism of German

militarism' was one of the achievemenis essentisl to the success of a

1]5‘.0. 800/206, Sweden, p.135: minute by Cecil, March 1917

2caB 23/3, WC 226, Appendix: Reply of President to U.S.A, to Benedictus
XV, Aug. 1917

38,0, 37L/4367, 0.46 0.s., £.339.339: minate by Cecil undated
(fugust?) 1918

bp, 0, 3?1/4365, Ps 37k, £.253,427: address by Cecil, shown to F,O,
(Political Intelligence Dept.) Oct. 5 1918, given 12 Nov, 1918
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League of Nations, The revolution in Germeny, and the unseating of the
Kaiser at the end of the war, largely as the result of Allied pressure,
took care of a part of that problems During the general election came
paign in November and Deceuber 1918, however, Cecil still insisted that
punishment for the head of the German militery regime as well as lesser
var criminals was a necessary ingredient for a lasting peace -~ as a

lesson to law breskers:

'"He said that he stood for a clean, just, and lasting
peace, and he believed that the foundations of that peace
must be the punishment of the criminal who caused the war,
The peace must provide for the punishment of those Germans
guilty of torturing our prisoners of ware..'l

He stuck to this position late into 1919; when the projected

trial of the Kaiser was abandoned, he was among those who objected:

' ... there is no doubt whatever that the Kaiser ought
to be punished, I said so in 1915, I have repeated the
observation more than once, and I hold it as sirongly as
ever I did,.. The Kaiser has been tried by the public
opinion of the world and has been condemned'Z2

For many others, who advocated a far harsher peace than Cecil,
the Kaiser's trial had been an election rallying cry in 1918 to serve
the mood of the moment, Cecil did not wish for the punishment of the
Kaiser from anti-German, revanchist motives; his desire that Germany

should join the League as soon as possible and his approval of a moderate

reparations settlement show that he was against a vindictive pea.o::e.3
lTimes Weekly, 20 Dec, 1918 p.1049: Cecil speech at election meeting,
Hitechin

zﬂansard, 5th series, 1919, Vol., 118, p,986
3

See following chapters
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His reasons were that he wished to see the triumph of law and to see

the Germans put their militery past behind them, Thus the only ine
consistency lay in his lack of good sense on the matter - good sense
which he showed over reparations and the effect a bad sebtlement would
have on German feeling, He took no account of the 'forces of loyalty
and tragition' there, which he had considered the previous summer, and
which in 1919 showed their persistence and strength in the weak new
German republic,

Finally Cecil's views on Russia's future after the war must be
congidered, Instability in that area affected the rest of Europe,

In this context it will be necessary to guote views which he actually
expressed later than the intended scope of this chavter, in order to
explain his thinking on the subject,

When the Bolshevists seized power in the Autumn of 1917, they
held pesce negotiations with Germany, threw over their treaties with
Russia's former allies and repudiated their debts to them, Their aim
was to get a peace, make concessions to the Germans, if necessary, 1o
buy time, and then gain control over the whole of the Russian Empire,
The Allies feared that the peace with Germany laid Russian sources of
raw materials, and armaments dumps open to German armies, and that the
blockade would thereby be broken, MNost of these raw material areas were
in the hands of Russians who did not accept the Bolshevists, or break-
away nationalities, like Azerbaijanis and Ukrainians, The Allies were
not very concerned with Russia's constitutional fate, They disliked

the Bolshevists' creed as far as they understood it, and thought their
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defection to have been treacherous; bul what moved them to act was

Russia's vulnerability; they decided to stop the Germans themselves;
they tried to get the cooperation of the Bolshevists and failed; they
helped the other Russians with supplies and troops; by the end of the
war they were involved in fighting Bolshevists as well, After the
Armistice they were faced with a dilemma; they could withdraw, abandon
their Russian friends, probably to defeat by the Bolshevists, certainly
to prolonged warfare, Or they could lead a major crusade against the
Bolshevists ~ who were for them synonymous with chaos ~ or at least

form a cordon sanitaire of friendly stable states round them, isolating
them, To help the Bolshevists was unthinkable, though they were gaining
ground, However, a major offensive would be another vast expense added
to the Allied wer bill, and it would be difficult to find enough soldiers
willing to fight such a war, Finally, they decided %o intervene in a
small way, to try and stop things getting worse, even if they could not
get better, Allied troops did in fact remain in the Russian Empire,
partly because of difficulties of withdrawing them from the frozen
north, partly because the British were convinced of their continued
usefulness in the Caucasus, The French moved troops into South Russia
late in 1918, Otherwise aid took the form of supplies and a blockade
imposed on the Bolshevists, The policy failed - the aid prolonged

the struggle but was on too small a scele to save the anti-Bolshevist

. 1
Russians,

1See: Richard H, Ullman: Intervention and the War: and:

Britain and the Russian Civil War November 1918 - February 1920
(Tst edn,, Princeton 1968)
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Cecil was an ardent supporter of intervention during the war;
he supported the policy of small-scale intervention after the war., He
shared the ignorance of the situation which made British policy in Russia
go vague and hesitant at this time. He was not interested in the
doctrines of Bolshevism bul he intensely disliked its anti-religious
bies and belief in class warfarer He shared the view that the Bole
shevists had acted treacherously towards the Mlieg in making peace
with Germany, At the beginning, he believed their leaders, Lenin and
Trotsky, to be simply paid agents of Germeny and that the Allies could
have no dealings with thel'ﬁ? He sew them as motivated only by desire
for vengeance: 'We could hope for nothing from Trotzki, who was a Jew
of the international type and was out solely to smesh Russia and revenge

himself, not only on the governing classes, but upon the peasants of
Russia'lf

By 22 Decewber however, he came o agree that it was worth
entering into reletions with them as well as with their Russian opponents?
and he continued to hope for some time that they might welcome Allied
ald against German seizure of their raw materials., It was at that time
that Cecil so ardently wished the Japanese to help form a front in

Siberia against German penetration; President Wilson, who feared

louE 71/11: Lord Robert Cecil ~ election address, Hitchin by-election,
Nov. 1911. (Cecil's dislike of class warfare)

2GA‘B 23/L, WIC 306, Appendix: Cecil-Milner memo, 22 Dec, 1917
3R:i.cha:x:-d H, Ullman, Intervention and the War, p.61
L

CAB 23/4 WC 304 item 10: 21 Dec, 1917

5GA‘B 23/k, WC 306, Appendix: Cecil - liilner memo, 22 Dec, 1917
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Japanese ambitions, said that the Allies must have the assent of the
de facto government of Russia - for these purposes, the Bolshevists, who
held Russia proper. HoWever, they refused their assent and this
confirmed Cecil in his mistrust of them,

He condemned Bolshevist atrocities too, singling out in November
1918, the killing of Captain Cromie, a British naval attaché, by a
Bolshevist mob; because of this, he told the Commons: ' ... the Bolsheve
ist Government as such is entitled to no consideration whatever from
the British Governmentl. Moreover, Cecil's peace plans revolved round
the establishment of the rule of law in international relations; the
Bolshevists looked on treaty agreements differently. They had broken
their word and this, in Cecil's view, put them outside the international
orders

Finally he did not think that Bolshevism could ever be a solid
foundation for a lasting government, Without wishing for a return to
the 0ld regime, he thought that Russia could only be put in order by a
period of autocracy; till that was achieved, it was fruitless to attempt
to set up a constitutional government. This he told C,P., Scott, the
editor of the Manchester Guardian in February 1919; but when Scott
pointed out that the Bolshevists might well be able to impose tolerable
rule and come to terms with the old order, Cecil denied this;
Bolshevism in his view was impossible as a basis of society and nothing

could be built on it? He stuck to this view, In July 1919, he told

1Hansard, 5th series, 1918, vol, 110, p.326L4

“The Political Diaries of CoP, Scott 1911-1928, ed., Trevor Wilson
(Tondon 1970), p.370: 21-22 Feb, 1919
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the Commons that he thought it was bound to fail, that it was ‘A very
bad idea, I think, and a dangerous creed'} Orly in Persia did he
suggest that it might do any good; and there more as a punishment than
anything else.2

For these reasons he was against totel Allied withdrawal from
Russia, if it meant that the Bolshevists prevailed., MNoreover he feared
that this might leave Russia open to German domination in the future.

He believed, in October 1918, that the Germans were exploiting the
danger of Bolshevism spreading in the areas they occupied, if they had
to leave them, in order to stay there and control western Russia and
the Baltic economically and politically; he therefore recommended Allied
za.ss.i.s‘t:anc:e;3 Even after the Armistice, this danger remained a posse
ibility; though forced to withdraw in the West, German forces stayed in
the Baltic areas and tried o keep control.

Further, he was moved by considerations of honour. The elements
fighting the Bolshevists had been the Allies' friends in the war, Thus,
at an Imperial War Cabinet meeting on 31 December 1918 he emphasised
that they could not be suddenly left in the 1urch£" It was part and
parcel ©~f his view of right conduct in intermational relations and of

his view that pledge-breakers like the Bolshevists could be consigned to

perdition, if it were practical to let that happen,

1Hansa.rd, 5th series, 1919, vol. 118, p.1983

S ——————

2CAB 27/2%, pu23k 0.5. 19 Dec, 1918

Scam 24/67, GT 6050: memo by Cecil, 20 Oct, 1918

heap 23/42, TWC 48, item 3, 31 Dec, 1918
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He also hoped that Allied intervention would have a favourable
effect on Russia's future constitution, The Allies would help to
restore orderly government - autocracy would have to be set up for that
purpose, he said, in September 1918, as it would be beyond the powers
of 'half-baked constitutionalism' to do so, However, the intervention
by democratic countries might have 2 mollifying effect and help con=
stitdionalism to deveiop:

' ... Whether the military dictatorship, once in power,
will be content to abdicate seems very doubtful -~ indeed

one may sey it certainly will not = unless under the

influence of the Western democracies. We should therefore

aim at securing military chiefs whom we can trust, supporting

them financially as well as by armed force and making our=-

selves indispensible to them,,., It should be remembered that

a permanent military despotism in Russia would be a very

serious menace to the peace of the world'l

Finally, intervention would help to diminish the Russian danger
in the future (under whatever government) because it would detach a
number of new nationalities like the Caucasus republics, the Baltic
states and the Ukraine and thus diminish the actual extent of Russian
1_0¢:.v\1ver.2 He did not think this should be achieved by the Allies alone;
the new weak states might possibly be protected, he thought, by a League

mandate (in the Caucasus) or a Scandinavian bloc (in the Baltic region).3

However, he rejected the idea of a massive military intervention,

lEichard H, Ullman, Intervention and the War, p.273., Ullman believes
the date of the document, a memorandum by lord R, Cecil in the ililner
Papers (Box C~I1) to be early September, 1918

2048 27/2k p.180, 2 Dec, 1918
4B 24,/67, GT 6050: memo. by Lord R. Cecil, 20 Oct, 1918
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premier of Canada,proposed, at a meeting of the Imperial War Cabinet,
that all the governments of Russia should be summoned 1o meet for peace
talks at Paris; a stable government could then be worked out under the
power and influence of the League of Nations, This plan to use the
League appealed to Cecil; he elaborated on it: all the participants
in the civil war should cease fire and hold their present positions
until the conference was over and many of the difficult points se’ctled}

This policy was later adopted oy all the Allies, Cecil thought
the Russians should be pressed to stop fighting by being told that they
would not be admitted to the conference if they con‘binued? President
Wilson used a threat close to this one when, in January 1919, he summoned
the various Russian governments to meet on the island of Prinkipo near
Consta.ntinople? It was not effective in making the Bolsheviks stop
fighting because they had not asked for the conference; the other
Russian governments refused to attend a conference to which the Bole
shevists had also been summoned, Thus this plan, too, failed. Cecil
continued to advocate a policy along those lines, using economic

sanctions to stop the fightingl}' but his influence on the government's

policy in Russia was unimportant after the beginning of 1919,

oam 23/42, THC 47, (p.8, this meeting) 30 Dec., 1918

®See: CHE 75/125: interview with C.I.G,S. by Lord R, Cecil, 19 Mar 1919

3

Arno J, Mayer, Politics and Diplomacy of Peacemaki Containment
and Counterrevolution at Versailles, 1918-1919 (lst edn. , New York
1967) po431

IFCHE 75/125: interview with C.I,G,S. by Lord R, Cecil, 19 Mar 1919
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This chapter has shown that Cecil concentrated on such matters
as the sanctity of treaties and close friendship with the U,S.A, after
the war; on the other hand he lacked a strong concern about Imperial
frontiers and special economic advantages for the Empire and the ware
time Allies. VWhat does this add up to in terms of an overall foreign
policy?

His wartime approach to the peace settlement was largely an
attempt to continue what he saw as the policy of both Salisbury and
up to a point, Grey: namely, that after certain territorial grievances
had been allayed, and wrongs righted, that Britain must take the role
of disinterested supporter of just causes abroad; her influence should
be towards the preservation of peace everywhere and fair government
in her own €mpire and spheres of influence; for the most part, however,
she should keep aloof, He thought that Britain should take a moral
lead and that her very real belief in justice and liberty 'due to
centuries of natural training' qualified her well for this}

It had of course been Grey's fate to have had charge of
Britain's foreign affairs at a time when she was becoming increasingly

vulnerable; Grey could therefore not pursue a policy of detachment;

instead he had taken on the policy of Ententes with Russia and France

lpgait, Mss. 51161, £,161-165: Lord R. Cecd to Grigg, 11 Aug. 1914
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which were an unsatisfactory compromise between power bloc entangle-
ment and isolastion, Cecil was well aware of Grey's dilemma, As

early as August 1914 he admitted that the danger could not be dis~
posed of simply by the Salisbury~Grey policy and an improved territorial
situation; he was to feel this more and more as the war continued, and
created more problems than it solved; in August 1914, he wrote:
'Ultimately the only satisfactory solution must be something in the
nature of a European federation'l. Here he echoed his father's words
in a speech of 20 March 1897: 'the federated action of Eurcp€.....

is our sole hope of escaping from the constant terror and the calamity
of var'2,

Cecil's views must be contrasted with those of his Conservative
colleagues who thought the solution to the problem of security against
war lay in a strengthened Empire and an economic bloc with Britain's
vartime Allies, He was as unsympathetic with nationalistic selfw-
assertion among members of his own party as with its foreign varieties;
and he felt that such policies, in the long term, were inadequate,
After 1916, when his League views got under way, his disagreement with
them became far more noticeable., Despite the endurance of his con-
viction that Britain must maintain ber power at sea, he came to regard

the protection of Empire communications as having a lower priority

lnia,

213A.'Lfreél Zimmern: The League of Nations and the Rule of Law, p.79
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than security through a strong international organisation for peace.
His reflections on tariff reform policy and the new cone-

servatism show the foundations of this disagreement:

'The dominance of the landowner was at an end, and
his place was taken by the business man..., The old
conception coming down from feudal days that a man had
no unqualified right to his property but held it only
as a trust, the condition of which was his readiness to
discharge his public duties, was demoded, Instead, the
new doctrine was that a man had a right to what he could
get, so long as it was honestly come by and, with a sime
ilar gqualification, could do what he pleased with it,.
Unpaid service was neither asked for nor much approved.
The same principles were applied to Imperial matters,
Our great Dominions belonged to the British Commonwealth,
and we had a right to deal with them as they and we
liked, If, in doing so, we injured foreign citizens,
that could not be helped, Indeed some Wew Imperialists
rejoiced that it should be so, for they tended to regard
all foreigners as potential - if not actual ~ enemies
who should be kept as weak as possible. The conception
that we were under a duty to use our possessions for the
benefit of ourselves, no doubt, but alsc of the world at
large, was regarded as being at the best a piece of washy
sentimentality'l

The wartime development of his views on the League thus
occurred in the face of considerable lack of sympathy, in the Coalition

government, That development will now be described,

lyise, Cecil, A.I.W., p.88
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Chapter Four
League of Hations Ideas

liay 1915 - March 1918

Not until after he achieved office did Cecil come to believe
that a League of Nations must be set up immediately after the war,.
Two things determined this - fuller realisation of the horrors of
the war, and the influence of Sir Edward Grey., Grey convinced him
that if there had been machinery to convene a conference automatically
in the time of crisis, wer might have been averted in 1914% Grey was
bent on continuing the Concert of Powers system in international re=-
lations -~ in some form, He did not wish to change over to a power bloc
or fortified Empire policy to meet international dangers in the future,
Events had shown that the machinery for moving armies now went into
action swiftly and automatically when war was threatened; the machinery
for averting wer was not similarly developed; but he believed it could
be, He wanted the U,S,A. to give its support to the establishment
of an improved Concert of Powers system, with compulsory conferences
in time of crisis, He believed America was peace~loving and dis=
interested and that as an Anglo=-Saxon power, her ideals, internationally,

were similar to those of Britain,

1Viscount Cecil, A Great Experiment, p.4/
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He talked early in 1915 {o Colonel House about this idea%

House and President Wilson had already, in 1914, drawn up a blueprint
for a pan~Americaen peace plan; this involved a Joint undertaking by
each of the Monroe doctrine states of the Americas to guarantee one
another's territorial integrity against external aggression. It was
intended as a model for a future world order - and was indeed the
foundation stone of Wilson's League of I\T:a.tions.2 Though House responded
enthusiastically to Grey's ideas, he could not at that time promise him
that the United States government could pledge themselves to such an
arra.ngement? Wilson did not commit himself for a long time after this,
Grey continued to press his ideas, during his term of office;
he spoke in informal terms, and confined himself to the expression of
hopes and intentions af'ter the wari1L His views were to some extent affected
by those of the U,S. League to Enforce Peace, a group which included the
Republican ex~President Taft = a Supreme Court judge -~ and President
Lowell of Harvard; Grey met and corresponded with a leading member,

Theodore Mazhurg? The group wished for a League of Nations obliging

l’fhe Intimate Papers of Colonel House. Arranged as a narrative by
Charles Seymour, i, Behind the Political Curtain, (1st edn,, London 1926),
Pe 370, PP-Z+-28-9

2Alf'red Zimmern, The League of Nations and the Rule of Law, p.Z218

Irhe Intimate Papers of Colonel House, ed. Seymour, i, p.370

45,0, 371/2803, £,2930,2218L: F.O, to de Fleurian, 9 Nov. 1916; and
F,0. 800/242; Grey to Marburg, 16 Sept. 1916

’See F.0, 800/105,p.400: Lord Bryce to Drummond, 13 March 1916
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for a League of Nations type of organisation; it was not the only paper
at this time to deal with the subject of a League} but it wes the first
in a line of documents from government departments which led, eventually,
to an official British League plan,

First he pointed out the expense, suffering and villainy of war,
with its aftermath of injustice and turmoil; an unsatisfactory territorial
settelement might lead to total anarchy, It was only sensible therefore
to look for an alternative means of settling disputes, Public opinion
against war would be strong after the war, and this feeling - if
harnessed - might provide the solution,

In the rest of the paper, he examined means of diminishing the
frequency of war, and suggested his own plan, He did not use the words
'League of Nations', He wms thinking, simply, at that stage, of an
improved and enlarged Concert of Fowers system - like Grey,

He considered the use of arbitration, But he pointed out that it
was insufficient to deal with questions where vital national interests
were concerned - the situations most likely to lead to war - because such
questions went beyond points of fact or law, He therefore left out any
suggestion for extending arbitration in his subsequent conclusions,.

Among these conclusions was a proposal that territorial arrangements
should remain unaltered for the five years following the peace treaty.

At the end of this period, a conference should be called if any powers
wished for it, to consider revision of boundaries. The recommendations

of this conference were to be carried out, 4s has been shown, Cecil

1CAB 29/1, P~5: memorandum on territorial settlement by Paget and

Tyrrell, 29 Sept. 1916



99

frequently canvassed the idea of modifiable treaties during the var;

in this way he hoped to achieve peaceful change without breach of treaties,
and to maintain respect for internatiomal law by ensuring that it 4id

not impose obsolete and impossible obligations., This provision took an
important place in his 1916 memorandum; it was not destined to do so in
the 'Covenant' of the League of Nations, though he tried repeatedly to
emphasise its importence. It was his most original contribution to

League of Nations ideas, as well as one of his earliest,

The appearance of this proposal is the first indication of Cecil's
developing wish that the conference of powers should have an inter=
national legislative function, over and sbove making treaties, He was
over-cptimistic sbout the power of a conference to bring sbout a change
in the territorial arrangements in the treaty, Doundaries, though a
part of international law, involve vital interests which make peaceful
change almost impossible. Here Cecil was over-legalistic, as well;
he was thinking too much of the revision of law in terms of English
domestic legal practice., OUbsolescence would certainly not be accepted
by a country as a reason for ceding territory, However the idea of re-
vising other parts of the treaty, not touched on in this paper of
Septerber 1916, was one of value, His pragmatic, insular approach to
frontiers in this respect may partly be connected with his lack of
interest in the nationality movement and geographical congiderations,
which distinguished him from so many other idealistic persons working

on the post-war settlement.
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He suggested also a sysiem of compulsory conferences, He pointed
out that there was currently no provision ito force unwilling powers to
a conference or to await its decision, and he suggested that such a
provision should be incorporated in the future peace treaty, He proposed,

therefore, the following clause:

'If any difference or controversy shall arise between
any of the High Contracting Powers with respect to the
meaning of any of the articles of this treaty, or with
respect to the rights of any of the parties thereto, or
with respect to any other matter, a conflerence of the
Powers shall forthwith be summoned, and the controversy
ghall be submitted to it and no action shall be taken by
any of the parties to the controversy until the conference
has met and considered the matter, and has either come to
a decision thereon or has failed for a period of three
months after its meeting %o come to such a decision, Any
decision agreed upon at such a conference shall be maintained
and enforced by all the High Contracting Powers as if it were
one of the articles of this freaty!

Nothing was said about unanimity in voting, but this must be
assumed from the nature of the conference, Menbership of this conference
system was 1o be confined, epparently, to the signatories of the treaty
of peace in which these peace keeping clauses were incorporated, together,
presumably, with interested parties, The important thing, however, was
that the 'signatories' meant both the Allies and the Central powers,
There was no question of a 'Holy Alliance' plan,

Cecil was confident that this conference system would give a dispute
full publicity, and that this public airing would ensure that the right

cause won, It is common among politicians to believe that their own
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views are, deeply, those of the people; even more do idealistic
politicians believe that given the chance, public opinion can be relied
on to favour a course of action that will lead to peace and the triumph
of natural justice. Cecil's own expectations of the prescience and wise
dom of informed public opinion were high, For the most part his approach
was practical and that of a trained lawyer - sometimes to a fault =

but there was this element of pure faith which helped to sustain his
enthusiasm for a League of Nations scheme,

In his 1916 memorandum he was concerned with the problem of
compulsion; he pointed out that a provision that 211 +the powers would
punish by force a breach of the treaty would, by itself, be ineffective,
since few powers would be anxious to take on a large and aggressive
nation, or bloc, which had chosen to ignore all treaties, The answer,
he thought, was to have some means of pressure which involved less risk
to the guardians of the treaty. His own war experience had provided
him with the answer - full scale economic and financial blockade, This
weapon, he asserted, if applied instantly, would very likely have forced
the Central Powers to the conference table before the war; lad the
United States been participants in this operation, its effectiveness
would have been greatly increased,

Accordingly he proposed, in his 1916 memorandum, a possible
sanctions clause for a future peace treaty. It was directly ancestral

to the sanctions clause in the final League Covenant, Each of the

High Contracting Powers was to gusrantee the provisionsg of the treaty;
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if any power refused or failed to submit a dispute to the conference
or otherwise infringed the provisions of the treaty (including the
requirement to abide by the decisions of the conference), the High
Contracting Powers were 21l bound to cut the wrongdoer off from all
commercisl and financial intercourse with other countries, whether
parties to the treaty or not. Blockade-style machinery would be used
for this purposes

It is notable that Cecil here proposed that sanctions should be
used against a nation which infringed the peace treaty; elsewhere in
the document ~ where he proposed his conference plan ~ he laid down that
a decision of the conference should be enforced 'as if it were one of
the articles of this treaty's In other words, Cecil wanted the con=
ference's decisions to be enforceable by sanctions; this went further
than any other subsequent British draft prepared in a government depart-
ment, Cecil's original plan was thus stronger than later ones; but his
plan involved too great a surrender of sovereignity - despite the fact
that voting at the confeerences had to be unanimous, Cecil later sought
by other means to make the League of Nations more effective,

Finally, Cecil included a disarmement proposal in his Septenber
1916 memorandum, It was to be a subsidiary measure, dependent on the
fulfilment of the other requirements - automatic conference machinery
and sanctions. He proposed that when the conference of the powers was

assembled it should be invited to discuss the question of general dise
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armament, As part of the treaty, moreover, private manufacture of arms
and principal ‘materiel de la guerre' was to be prohibited,

Nearly all of these ideas were general currency among League of
Nations enthusiasts at the time. For example, the idea of a compulsory
conference, called in emergencies, together with the idea of a period of
delay to allow passions to cool and for nations to prepare their defences,
was similar to the ideas of Grey and of the American League to Enforce
Peace; the idea of a delay period also features in the schemes set out by
members of the Fabian Society in 1915 and 19161 Like the U.D.C. policy
programme of 1915, he favoured the nationalisation of armement industries.
Cecil's library is unfortunately dispersed, and it is not possible to say
whether he read any of the works of 'Peace Movement' leaders like Leonard
Woolf, Norman Angell or G. Lowes Dickinson before he composed his paper.
It is unlikely, certainly in the case of the last two, for Cecil, outside
his official duties, read little but light literature and very seldom any=-
thing dealing with contemporery ideas; the only book he mentions in his
autobiography as having had a formative effect on his attitude to war was
a collection of technological thriller stories called 'The Green Curve
and other Stcr:i.es".2 It is far more likely that most of his ideas were
picked vp in conversation with Grey and others at the Foreign Office,

At this stage, he was not thinking in terms of a League organe-
isation with a permanent secretariat or a permanent court of justice.
Zimmern has described Cecil's 1916 plan as being on the same general lines

as the League plan drawn up the following year by a group headed by Lorrii3

lﬁenry R, Winkler, The League of Nations Movement in Great Britain,
1914~1919 (1st edn.,, New Jersey, 1952; Rutgers University Studies in
History No. 7), p.13

iSC. CeCil, A.T;wu, p0125

Spifred Zimmern, The League of Nations and the Rule of Law, p.180
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Bryces But the two plans were different in many respects; the Bryce
scheme was more elaborate, with a council of concililation and an in=-
ternational judicial bench; the decisions of the council were not to
be enforceable} There was nothing about treaty revision., Cecil's
attention to the maintenance of the sanctity of treaties was a part-
icular feature of his plan.

The Cecil paper was examined by Sir Eyre Crowe, permanent under-
secretary at the Foreign Office? Crowe thought it over-optimistic,

He disliked the idea of basing British foreign policy on such a plan,
but he treated the memorandum fairly and admitted his agreement with
some of the points,

First he outlined the difficulties over disarmament, Limitations
soon became out-of ~date, Ambitious countries could always hoodwink the
international body put in control of dissrmament, It was hard to impose
a fair limitation, since some nations had larger frontiers and more
vulnerable areas t0 defend; but it wight stifle the natural development
of states and their tendency to become weaker or stronger. He pointed
out that the British fleet would be the first thing to be limited under
the new conditions, Finally he showed that nothing but a world-wide
disarmament agreement would be relisble, He suggested +that Cecil
should postpone this question, Cecil agreed, but added:

'On the whole I agree that nothing can be done
at present, But it is possible that in future ages

1b1d., pp.165-9

2= e s .
CAB 29/1, P=19: notes by Sir Eyre Crowe on Cecil's paper on the
diminighing of future wars, 12 Oct, 1916, printed comments by Cecil
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a public opinion will develop so sirong against

the settlement of disputes by war that armament

will be reduced by common consent. The history

of feudalism in England illustrates my meaning,

The catastrophe of the Wars of the Roses led to

the supremacy of the law'

Thus he did not abandon the idea; but in the years covered
by this study, he approached it with great caution, after reading Crowe's
remarks,

As to the revision proposal, Crowe was inclined to believe
that the real force which could alone bind the powers guarding the
treaty was a moral one residing in the conviction that the status quo
was desirable and just; when that conviction was eroded, even if peace=
ful means of change were contemplated, the ties would be loosened,

He thought that small powers Joining in the economic boycott
of a large and important trader would be the ones who suffered, and
rather than preventing universal war would bring it on themselves; also
he pointed out that economic blockade meant, in the long run, military
force; moreover it took a long time to take effect, during which the
beleaguered power might try to escape its fate by war, This meant
that the guardians of the treaty would have to have a collective military
organisation - which in itself presented problenms,

Crowe agreed with Cecil on the limitations of arbitration; but

he did not share his confidence in conferences. When they were con=

cerned with vital interests, they were no solution; power alone always
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decided such issues. Cecll disputed this, invoking again the influence
of public opinion,

'This leaves out the force of world opinion,

This war has shown it to be enormous, though not

all-powerful, It is safe to say that if Germany's

diplomacy and war methods had attracted instead of

repelling sympathy she would long ere now have

cbtained satisfacitory terms of peace, And had she

originally had a just quarrel she would have swept the

board!

Discussing the same point, Crowe raised the case of Bismarck's
wars, He said that Bismarck had deliberately planned for war, and
prevented the possibility of an effective combination against him by
careful diplomacy; but if he had not achieved that, said Crowe, he
would not have attempted a war; in either case a conference would have
contributed nothing to preventing wor,

Cecil's note on this paragraph reads: 'I differ, The wars of
1864 and 1866 could never have taken place if a preliminary conference
had taken place, and without them the war of 1870 would have been im-
possible’,

Here Cecil emphasised the value of a conference on a smaller
issue to forestall the develooment of a larger, more intractable one.

However, Crowe did admit that international co-operation through
conferences was the most helpful step in the direction of peace and

believed that if encouraged, it would become more and more morally

binding to call one before committing an act of war and that the penalty
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for failing to do so might be to face a combination of the other
signatories. Cecil commented 'I do not claim substantially more than
this'e

Cecil's 1916 conference proposal was not very detailed, It
said little, as Crowe pointed cut, about the composition of the confer-
ence, which it would appear, seems only to consist of the signatories
of the treaty of peace ~ the actual belligerents, Crowe believed that
such a system should have the adherence of a larger group if the universal
peace was to be guaranteed - the co-operation of Spain, Switzerland and
Holland for instance would be needed for coercion, 'No nation can in
the long run be excluded'. He also thought there should be a fixed seat
for the conference so that it could be ready at any moment,

Crowe thus increased Cecil's caution gbout disarmament propossls;
he also encouraged him to think in terms of a wider, and a more permanent,
organisation, Throughout the war, Crowe made a constructive contribution
to British officisl thought on a League, despite his sceptical attitude
towards the idea,

Three months after he wote his paper, Cecil showed great inter-
est in President Wilson's reference to a League of Nations in the
American peace note of December 1916, Writing his memorandum on a
possible Allied reply% Cecil urged that the Allies should express the
utmost sympathy for the idea, and that they should also ask how far the

U.S. government was ready to go: did they have the will and power

1048 23/1, WC 16, Appendix I: memo by Cecil, 22 Dec. 1916
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to give armed support to the decisions of such a league? Would they
depart from the Monroe doctrine and allow the League to extend to the
American continent? The Allies should profess their readiness to enter
more fully into the subject when they had been satisfied on these
points., Like Grey, Cecil believed that the adherence of the United
States was essential; but he was epprehensive sbout her isolationist
traditions,

When the Allies sent their reply to ¥Wilson, they followed
Cecil's advice in showing sympathy with the League idea. But they
atressed that the adoption of such a plan would be dependent on a
peace settlement satisfactory to them in other ways; they asked none
of the searching and realistic questions about America'’s intentions
that Cecil had suggested}

Americe joined the war on the Allied side in April 1917, follow=
ing the resumption of indiscriminate attacks by German submarines on
merchant shipping, The wish to promote close relations with this new
ally led the Lloyd George government to give some attention to the
possibility of a League scheme; a gub=-committee of the Imperial War Cab=
inet was set up to discuss the economic and non-territorisl problems of
the peace, and this, tentatively, examined the League of Nations idea,
Among the documents submitted to this committee was Cecil's ‘lemorandum

on Proposels for Diminishing the Occasion of Future Wars', and Sir Eyre

i - .
L.#. Martin, Zeace Without Victory, p».40 et seq,
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Crowe's comments on it, The committee's conclusions were unenthusiastic.
It saw some hope in the notion of consultation and conference but
feared that anything too awvbitious would do harm; it considered that
nothing should be dene without consulting the Allies and, especlally,
the U, S5, 4, government}

The Imperial War Cabinet discussed this report on 25 April?
Cecil attended the meeting, Lloyd George regretted that the report had
not mentioned disarmament; he felt that there would be general dis=-
appointment after the war if there were no plans for limiting arms.
The Prime Minister's past career as a nonconformist radical made him
naturally sympathetic towards such ideals; equally he was always
concerned to meet popular opinion on these subjects. Hig anbivalent
feelings sbout the League, which were so much to exasperate Cecil, came
about through a combination of these ideals and policies with a view
of the way affairs were run, and of the realities of power, which
conflicted with them, On this occasion Cecil explained that Crowe's
criticisms had led him to remove the disarmament passage from his paper
before submitting it Yo the committees The Imperial War Cabinet pro=-
ceeded to discuss disarmament, and raised the same objections as Crowe,
especially about the British navy,

Cecil gave some of his views on a Iesgue; he pointed out in
particular the value of reviewing treaties - but he now spoke of doing

so periodically, and not simply of reviewing after five years the peace

YcaB 29/1, P=15; Report of the lilner Committee on bhe terms of peace,

2CAB 23/40, THC 12, item 19, 26 Apr, 1917
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treaty following the present war, Thus already there was growing in
his mind the idea of a conference system which met periodically, and
notrsimply in emergenciess

Some present thought that his revision idea might encourage
discontent, But a number of people showed sympathy for the League
scheme - particularly Henderson, who represented British labour, and
Sir Robert Borden, the Canadian premier} It was agreed that any joint
plan for a League of Peace or disarmement must be discussed with the
U.S.A., Discussion of the League occupied little of the Imperial War
Cabinet's time at these spring meetings -~ a part of two meetings; but
it was the longest discussion for over a year, and a more careful
examination of the question than any made by either War Cabinet until
December 1918, With American support assured, and President Wilson
absorbed in running the war, the British govermment, as will be seen,
took little further interest in the League, except as a slogan, for a
long time to come,

It is worth mentioning that at one of these meetings of the
Imperial War Cabinet on 2 May 1917 Cecil applauded suggestions that
the Imperial Conference should meet every year, with, perhaps, rep=
resentatives of the parliamentary oppositions in each Dominion attending,
to discuss important Imperial questions. This accorded with Cecil's
growing view of regular international conference as a way to international

peace; the presence of all shades of popular opinion would aid the task

10aB 23/40, TWC 13, items 3 & 4, 1 May 1917
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of communicating the facts of a situation to the world}

During the summer, there were efforts by League supporters
to induce the British government to teke over the League question and
study the schemes proposed to date, Theodore Marburg, of the U,S.
League to Enforce Peace, proposed this to Balfour? and pointed out
that if the various governments had made a thorough examination of the
guestion by the time of the future peace conference it would save much
trouble, DBalfour agreed, and the Foreign Office made no objection,
provided it was clear that this was for the post-war period; moreover
there would be no need to pdblisn‘such findings unless Britain's allies
wished it, Following a meeting organised by an English League group,
the League of Nations Soclety, a number of public men -~ including
Cecil's brother Salisbury - signed a memorandum urging that the
government should appoint a committee to study League schemes, Lord
Bryce sent this to Lloyd George, The Prime Minister did not reply?
nor did he raise the matter in the cabinet until October., Then, it wes
decided %to adjourn the question until it could be discussed with Colonel
L

House who was shortly exvected in the country,

In Septenber 1917 Cecil, who was corresponding with House,

LoAB 23/40, TAC 14, item 2, 2 May 1917

29,0, 371/3072, £.118460,118460; Marourg to Drummond, 18 May 1917
2.0, 371/3439, £,13761,53848: Dickinson to Cecil, 16 Nov, 1917

08B 23/1, WC 253, item 17, 19 Oct, 1917
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raised the siubject of Anglo=American cooperation on a League} He
referred to the suggestions of Marburg and the others and told House
that he supported the idea of an investigatory commission, He also
gave him a copy of his 1916 proposals for diminishing war in the future,
He said that there should be a real effort to establish peace machinery
after the war, and that he was confident that the effort would be made;
however he was against attempting too elaborate a system - such as the
one submitted by Marburg. The Holy Alliance of 1815 had, he said,
started as a League to enforce peace - and had become one to uphold
tyranny, to its discredit.

'One danger seems to be that too much will be aimed ats

In the present state of public opinion in Burope, I am

very much sfraid that, if anything like a complete system

for judicial or quasi-judicial settlements of international

disputes be aimed at, it will infallibly break down and

throw the movement back for many years, Nothing did more

harm to the cause of peace than the breakdown of efforts

after Waterloo in this direction'’

President Wilson continued, during 1917, to speak publicly in
favour of the idea of the League, However, when Colonel House arrived
in England on November 7th, 1917, he revealed that the President did
not want a cut and dried League scheme but was in favour of a flexible
understanding in the future, so that the great powers and others
concerned could get together to meet any emergency; House also revealed

that the President did not want the League to be generally discussed

at this stage in the U.5,A., and had therefore put a number of prominent

1
Sterling Memorial Library of Yale Unlver31ty Taward M, House Collection ,

House Papers, Cecil %o House, 3 Sept, 1917
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advocates of the League into work immediately connected with the

prosecution of the war} He asked Bryce %o submit his views about
action on the League in writing and promised to discuss them with the
President? This was not encouraging,

After a talk with W,H. Dickinson of the League of Hations Society,
however, Cecil wrote a minute for Balfour urging that despite the
attitude of House and Wilson, it would be desirable %o have the question
of establishing a League examined wvery carefully from an historical
and juridical point of view.

'T suggest, therefore, that a very small, sirictly

private Committee might be appointed, consisting of,

say, Sir Walter Phillimore, Lord Bryce, a historian,

with perhaps Crowe & Hurst of this office added to con=

sider all the schemes that have been put forward and

advise generally as to the practicability of the policy,

Otherwise I am afraid we may be faced at the peace con-

ference, whenever that takes place, with a lot of windy

talk, ill thought out, and leading to nothing'3

Belfour answered lukewarmly, balancing approval against doubt;
it was over-optimistic to hope that this would diminish windy talk, or
that any of the previous schemes would be illuminating; but it was
as well to see them, He approved Cecil's suggestion. Cecil was
supported by Sir Maurice Hanke%, the Secretary of the War Cabinet,
Hankey had recently completed his own plan for a Ieague, based on the

new Supreme War Council of the Allies at Vérsailles?

19,0, 371/3439, £,13761,53848: Lord Bryce to Balfour, 15 Nov. 1917.

2The Intimate Papers of Colonel House, ed. Seymour, iii, Into the
¥orld War, (lst edn,, London 1928), p.236

8.0, 371/3439, £.13761.53848;: minute by Cecil for Balfour, 20 Nov. 1917
thid., Hankey minute 22 Nov, 1917, and Lord R. Cecil comment undated
5Stephen Roskill, Hankey: lan of Secrets, i (1877-1918) (L0£ggéhég70)
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As a result of Balfour's decision, a committee was set up in
the Foreign Office consisting of two law experts - Sir Walter Phillimore
who was chairmen, and C.J,B, Hurst ~ three historians - 4,F, Pollard,

J, BHolland Roge and Sir Julian Corbett - and two members of the Foreign
0ffice - Sir William Tyrrell and Sir Eyre Crowe% The Phillimore
Committee began work at the end of 1917,

Cecil had spoken earlier in the year in the House of Commons
about hislown enthusiastic support for a League of lations after the
war? He spoke again at some length on 19 Decenmber 1917? A previous
speaker had said that there was a need for a permament alliance
sufficiently strong to secure world peace = this was, Cecil said, a
dangerous topic to embark on; however he could say some things with safety:

First, the League must be a world-wide organisation. It was
vifal to its success that Holmzollern militarism must be overthrown;
after that, Germany must be admitted to the League. Further, a closer
Anglo-American alliance was not only rational but 'the necessary found=
ation for the policy of the League of Nations'. He added that he would
not remain a meuber of any government for an hour which did not make the

establishment of a League of Nations after the war one of its main objects,

1
D.H, Miller, Drafting, i, 3, note 1,

2Hansard, 5th series, 1917, xciii, 1675

Z‘Hansard, 5%h series, 1917, c., 2096=-2097
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He described the League as being 'the only thing worth struggling for
in conmnection with internmationsl affairs', To mewbers of the House
and to the Government, the future of the Empire and the reshaping of
European boundaries and national groupings were burning issues; this
speech illustrates clearly where Cecil's priorities lay.

Cecil's memorandum of 3 January 1918 on war aims, which provided
materiel for Lloyd George's Trades Unions speech has been described
in the previous chapter, The League of Nations section in Lloyd George's
gpeech was entirely written by Cecil; part of the passage wms an
assurance that the government was in earnest about the gquestion:

' .. we are confident that a great attempt must

be made to establish by some international organisation

an alternative to war as a means of zebtling international

disputes., After 211, war is a relic of barbarism, and,

Just as law has succeeded violence as the means of settling

disputes between individuals, so we believe that it is

destined ultimately to take the place of war in the

settlement of controversies between nations'l

On 8 January 1918, President Wilson, at a joint session of
Congress, began his campaign for a liberal peace. Bolshevik attacks
on Allied war aims had to be met, He 4id this by laying down, in
fourteen points, the peace programme for which America was fighting.
It was to be a peace unsullied by annexations, armaments were to be
reduced, economic barriers removed, there was to be freedom of the seas,

open diplomacy, autonomy for subject races in the Ottoman and Austro-

Hungarian empires, a free and indevendent Poland, evacuation of territory

YoaB 24/57/2, 6T 31811 memo by Cecil, 3 Jan, 1918
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occupied by the Germans, the return of Alsace-Lorraine to France,
the readjustment of Italy's boundaries on lines of nationality, and,
finally, "A general association of nations...affording mutual
guarantees of political independence and territorial integrity to
great and small states a;l.:i.lfze':.L It was Wilson's own programme; the
European Allies used its lofty aspirations as moral armament during
the war, but did not bind themselves to abide by them until the end
of the war, Wilson gubsequently added other pointg to this programme,

Following this, in February, Cecil told American Jjournalists
that Britain was giving serious and constructive attention to the idea
of a League; Draper, of the New York Tribune, reported that Cecil and
the British government evidently did not share Wilson's faith in the
carly estsblishment of a League and were merely trying to forestall
criticism, Cecil denied this vigorously:

'This is a pure invention, I do believe in the

early establishment of gsuch a League and T made no

reference to ADRAMYTI /fiilson/ in that connection,

sti11 less did I indicate any divergence from his

opinion, On the contrary, I share it to the full)

Cecil's pronouncements to the press and in parliament made him
now for the first time widely known as a League enthusiast; hence=

forward he was to be the recipient of private League schemes, of

11.5.7, Taylor, Znglish History 1914-1945, (Oxford 1965), p. 119
2,

:zterllno Memorial Library of Yale University Edward M, House Collection

11]é1am Viiseman Papers, Drummond (from Cec:.l) for Wisemsn, tel, 16 Feb,
191
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varying degrees of eccentricity and merit, many of which he passed
on to the Phillimore Committee%

On 16 February, he wrote to House, telling him of the committee's
worke He had heard that House had a team of experts working out the
implications of Wilson's Fourteen Points; if they were investigating
the League question, he suggested that it might be helpful for them to
co=operate with the British committee., The English, he said, had no
intention of publishing their report yet? House replied that the
American side had not got far enough to compare notes, Wilson, despite
his dramatic pronouncements, was in no hurry to complete any draft
scheme; however, House asked him to take more part in the planning?

The Phillimore Committee issued their interim report on 20
March 1918? They had studied many schemes, including those of Cecil,
Bryce, the Fabians, the League to Enforce Peace and Hankey,

Cecil was enthusiastic about the report; it bore features
similar to his own September 1916 plan, The words specifying the use
of blockade technigues in lmposing sanctions were almost identical in
both papers. There were differences, however, between his thought

and that of the Phillimore Committee; by now he was coming to think

LSee 7.0, 371/3439, £.15761.15761-50278
Fouse Papers: Cecil to House, 16 Feb, 1918

3’i‘he lotimate Papers of Colonel House, ed. Seymour, iv, The &nding of
the War (lst edn,, London 1928) p,10

2+'CAB 29/1, P=-26: interim report of committee on Lesgue of Nations,

20 Mar, 1918
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in terms of regular conferences ~ as opposed to ad hoc ones, He
also thought the contracting parties should be represented by their
prime ministers or foreign secretaries - a conference of 'principals'
as opposed to subordinate diplomats would have more impact on world
opinion, Thirdly, in the Phillimore report, it was laid down that
at first the parties to the convention should be, specifically,
'each of the allied states'; in Cecil's memorandum of 1915, they
were to be all the signatories of a future peace treaty ~ namely,
the present enemy powers as well. Fourthly, the report made no ref=-
erence to treaty revision. Fifthly, it laid down that the conference's
recommendations should not have the force of a decision; Cecil had
thought that they should have that force and be enforced by sanctions.
Cecil laid down nothing about voting; it seems 1likely that at this
stage he intended that all - including the parties to the dispute =
should vote since his conference decisions were binding.

The report proposed occasional meetings to prevent war in
times of crisis, when conferences of the Allied powers would take
place ad hoc, These powers would be represented by their ambassadors
to the country where the meeting was held, They would bind them=
selves by a convention not to go to war until the dispute had been
submitted to arbitration or to the conference; or until there had
been an award or recommendation; and not to go to war with an allied
state which had accepted the award or recommendation.' The treaty=-

breaking power would be ipso facto at war with the other signatories,
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who would be bound to take economic and milifary action, including
the total severing of commercial and financial relations., The
Phillimore plan included a definition of disputes suitable for
arbitration ~ those concerning the interpretation of a treaty or

any question of international law; it did not seek to use arbitration
in all cases; those disputes not sent to arbitration were %o be dealt
with by the conference, whose recommendations would not have the force
of a decision; but the parties to the dispute would not have a vote =
the recommendation would be made to them,

Decisions by only a majority of those voting at the conference
could also be submitted, though any power conforming to such none
unanimous recommendations would not have the protection of the convention,
The signatories of the convention would be protected against attacks by
non~members through certain provisions. Other provisions dealt with the
abrogation of treaties inconsistent with this agreement,

The Phillimore plan was on the whole much weaker than Cecil's
1916 one, It carefully avoided infringing on national sovereignty,
though Crowe personally feared that the committee's decision to allow
the issuance of majority recommendations might endanger that; the plan
was for a more exclusive joint undertaking than Cecil's and with less
prestigious representation. The report had loopholes - the procedure
of the conference would break down if one of the parties to the dispute,
without actually going to war, refused to accept the unenforceable

recommendation of +the conference., Also - and here it did not differ from
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Cecil's plan - if the conference failed to reach a decision nothing
could prevent war, These loopholes persisted in subsequent League
plans, including the final Covenant itself; Cecil was later %o try

to secure a stronger League,
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Chapter Five
The Promotion of the League Plan

March - December 1918

Cecil and the Phillimore Committee now wished to press ahead
with achieving preliminary understanding between the U,S.A. and the
other Allies on a League in order to save trouble at a future peace
conference} At their suggestion the War Cabinet discussed the
Phillimore report on 15 May., As yei, no public reference had been
made to it, The War Cebinet came out against any discussion of it
in the House of Commons until it had been examined at the forthe
coming session of the Imperial war Cabinet; meanwhile, Wilson and
the Dominion premiers were to be sent copies, and to be told that
the report did not necessarily express the views of the British govern-
ment? Cecil sent copies to Wiseman, to pass on to Reading, Britain's
speclial ambassador in Washington, and to House, so that, subject to
House's approval, it might be fully considered and laid before the
President. He took this chance to praise the talent of the Phillimore
Committee: ' ,.. the highest technical opinion obtainable on the

subject in this country'. He stressed how vital it was to fing out

1.0. 371/3439, £,13761,53548: minute by Crowe, 28 Mar, 1918, and by
Cecil, undated

2eaB 23/6, WG 412, item 7, 15 May 1918
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whether such an experiment was worth trying:

'For myself, I think I should be pretty near

despair if I thought there was nothing to be done

in this way, but I believe there is something to be

done, provided we are content not to try and do

too much'l

As the existence of the report became more widely known
(Balfour spoke ebout it in the Commons on 19 June)2 there was pressure
from M,Ps, interested in a League to have it discussed in the House,
Cecil at first was against publishing the report ~ until the Imperial
War Cabinet and then the Allies had studied it, But he was persuaded
by Drummond that it should be published at once to evoke public
enthusiasm and show that the government was interested? He therefore
urged Lloyd George to bring the report before the Imperial War Cabinet
as soon as possible:

'T think it would be regarded in this country as

almost a scandal if that body were to separaste without

having considered a subject in which large numbers of

people are deeply and even passionately interested’

The Dominion representatives, should not, he said, be asked to
commlt themselves to its details or principles...

‘But the I,%,C, might express a general approval
of the lines on which it proceeds, as furnishing a

lF.O. 371/3439, £.13761/62323, Cecil to Wiseman, 17 Way 1918

2,0, 371/3439, £,13761,111176: parliementary debate extract, 19 June 1918

3F.O_._:§71{34§9,.f‘.13761.126113: parliamentary question to be tabled
by laj. D. Davies, 19 June 1918 - minutes by Cecil and Drummond
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hopeful basis for discussion and negotiation with

our Allies; The report might then with that mod-

ified blessing be published and discussed here and

elsewhere,

fIt seems to me that this question is so difficult

and complicated that unless the Government gives some

kind of lead in the matter we may easily find ourselves

at the Peace Conference with only vague aspirations for

‘something to be done; no definite scheme in our minds,

and above ali no public opinion behind any proposals we

might make?,

The Phillimore Committee's final report, of 3 July, fortified,
without altering, the earlier document.2 Under Crowe's supervision,
the group continued to study League schemes, aided by other experﬁso3
Of these, the semi~official French plan was found to be strongly
affected by fears of future German aggression.4 It made far greater
inroads into national sovereignty than any British or American plans.
It provided for an international army. A permanent committse would
prepare agenda for the yearly meetings of state heads, Disputes,
where appropriate; would be settled at these, or at an international
court. Joint sanctions, economic, diplomatic and military would enforce
decisions, and would be used against outside powers who attacked a

member. Hohenzollern Germany was excluded, Only countries with

'representative and responsible institutions! could join. It was the

1Lloyd George Papers, ¥/6/5/34: Cecil to Lloyd George, 26 June 1918

%p.0. 371/3439, £.13761.118270: Phillimore to Balfour, 3 July 1918
3P.0, 371/4365, £.253.253: note by Lord Hardinge, 24 July 1918

4F.O. 371/3439, f,13761.117740: French Ambassador to Balfour, 1 July 1918,
enclosing report of French Commissicn on the League
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political counterpart of M. Clementel®s proposed economic bloc, and

closer economic co-operation among the Allies was actually proposed.
Cecil disliked this exclusiveness., He felt however, that ideas had
advanced far enough for an interallied conference on the Leagueel He
and Crowe epproved a decisicn to send copies of the Phillimore scheme
to the French,Italian and Japanese governments.2

Meanwhile President Wilson, owing to pressure of worké had passed
the question on to Colonel House; evidently, however, he considered
the Phillimore plan too detailed? the League should grow organicsally
on the great principles which he would teach the world, and not be
trammelled by a ready-made constitution, His only definite proposal
was for a League founded on solemn mutual guarantees of independence
and territorial integrity - his 'extended Monroe doctrine® plan., The
League, he believed, must have no kind of executive authority nor
infringe state sovereignty « in which, as a southern democrat, he
deeply believed = or the U.S. Senate would reject it. Ironically it

was his own mutwal guarantee plan which was to upset them most,

3"F.()» 371/3439, £.13761,122551: minute by Cecil for Balfour, July,

2F,0. 371/3439, £.13761,121790, Percy minute 30 July 1918

3F.O. 371/3439, £.13761,128240, Hohler (for Lord Reading) tel. to
Balfour, 9 Jul. 1918

4The Intimate Papers of Colonel House, ed. Seymour, iv. 15-16
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House shared his master's views, and these he transmitted in a
muddleheaded letter to Cecil on 25 June} His arguments were based
partly on a memorandum on the Phillimore report by Sir William Wiseman,
who did not understand the British scheme? House did not mention the
report, though he did read it. At Wilson's request, he also drew up
a League scheme for comment, which modified the Phillimore plan in
accordance with the views in his letter, This contained Wilson's
mutual guarantee plan? and in order to meet with the President?s wish
for boundaries to be revised on lines of nationality, the guarantees,
in the new draft, were to be subject to changes made according to that
principle, This was different from Cecil?s treaty revision plan, which
was an effort to prevent the treaty system breaking down by making it
more flexible, and in which treaties on all matters were to be revisable
by conference. The House plan concerned only boundaries and it was
vague about the machinery to be used.

In House's plan the League was to meet in emergencies and from
time to time; continuity was to be maintained by a secretariat; thus

House helped to encourage the idea of the League as a permanently

1House Papers, House to Cecil, 25 June 1918

2 Wisemen Papers, memo by Wiseman, 22 June 1918, and Percy to Wiseman,
3 Sept. 1918

3D. H. Miller, Drafting, Vols ii, 7=1l
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functioning body. Disputes which could not be solved by diplomacy
were to go to arbitration; they could be referred from the arbitration
court to the conference, but sanctions could only be used to enforce
the awsrds of a court dealing with a disputes Sanctions would be
applied against a state which went to war either without submitting
a dispute for arbitration, or when the court's award had gone against
it, and if a state failed to carry out the court's award, As in the
Phillimore draft, inconsistent treaties were to be abrogated,
Ambassadors to the place of the dispute were to be the delegates,
House emphasised open diplomacy: the signatories should bind theme
selves to maintain the same standards of honour among themselves as
existed among honourable private individuals., He cherished the belief
that in this way world opinion could be encouraged to loock with contempt
at 'the dishonourable acts' of a power - which would induce that
country's subjects to force a change in their leaders' policies,
There was also a disarmament clause; in brief, House's draft attempted
to outlaw war by the sanction of public opinion and arbitration for
all disputes in the last resort,

Cecil replied to House's 25 June letter on 22 July% The
letter was tactful but criticised nearly all of House's ideas, Cecil
saild that he believed that in disputes involving vital interests =&

conference was more suitable than a court,

YHouse Papers, Cecil to House, 22 Jul, 1918
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He explained that the rhillimore scheme relied on making the
disputing nations Pring their guarrel for open discussion before an
international conference., This was, he said, in agreement with House'ls
view that international public opinion should Le the chiel guarantee

of peace. To ensure that the parties came bef'ore a conference, co=

ercion might have to be used, Cecil said that

oyt

louse's suggestion of
a profession of faith to ebide by a code of honour, though it should

be incorporated, could not be relied on as a sanction =

'The example of Germany shows that under pressure
of false teaching and national danger there is no crime
;. H

which a civilized nation will not commita..

a3

A

So long as the codes of law were only or malnly codes of honour or

good conduct, they were always discbeyed by anyone who vas sufficiently
powerful to do so; one example of this, he said, had been the anarchy
in England culminating in the Vars of the Roses, The success of the
Star Chamber in dealing with this illusgtrated thst the great instrument
of law and order had been the docirine of the supremacy of the law,

(The constitutional triumphs of Henry VIT were a constant theme in
Cecil's statements regarding the League, Here family history was partly
an influence on his thought, “he fortunes of his 16th century ancestors
were alvways closely comnected with those of the Tudor monarchs, He

admired Henry VII's hard-headed practical aporoach to government).
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Cecil said that he did not have an international Star Chamber
in mind, but that the french League committee had suggested combining
the League with an economic organisation contrclling supplies; and this,

Cecil felt, might make the sanctions all the more effective,
2

iy

He criticised the French plan for its suggestion that merber-
ship be confined to democratically governed nations., He recalled the
misguided plan of the Holy Alliance in 1815, and the obsession that
Jacobinismmvwas the greai danger to peace at that time ~ which had led

to so0 many mistakes. FPrussian militarism, the current menace, vas
indeed a portentous evil, but if, from fear of 1%, an attempt was made
to impose democracy on nations not really suited to if, that woula
plant the seeds of very serious international trouble,

He disputed House's suggestions that the nations should
guarantee one ancther's territorial inkegrity - the bagis of all
Wilson's League ideas =

'I am sure we ought to guarantee, as far as it

can be done, the observance of all treatles, and as

a corollary we ocught to provide means for their

periodical reviewal, but I do not know that territorial

integrity should e specially singled out from other

treaty obligations and as it were crystallised for all

time!

In this letter Cecil conceded nothing from the Phillimore

conclusions, He postscripted his letter with the hope that the U.S.
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government would adopt the Phillimore report as a basis for dise-

cussion with the Allies,

House sent Cecil's letter on to Wilson on 9 August, with
the comment: 'I do not agree with his conclusions. He would make
the League an innocuous affair and leave the world where it is now'}

On 23 July, Reading reported that Wilson was against the
British pledging themselves to a League plan before they had exchanged
views fully with him, House had not covered the whole guestion;
Wilson was still writing his own paper on it, Reading therefore urged
the British government to take no further action until he himself had
returned to London?

Pressure for public discussion of the League continued in
Parliament; Cecil himself explained in the Commons on 1 August the
lines on which he and the Phillimore committee had bsen thinking,

He explained the whole scheme was an attempt 4o harness public opinion
which was favourable now t0 a real effort %o diminish war; the con-
ference plan should be devised to make sure that world opinion was
thoroughly informed., He reminded the House of the shortness of the
memory of nations; now was the time to make the effort; ... 'it is
only by the united efforts of all men of good will that this scheme,

esgential as it is to the future of mankind, can possibly be brought

Library of Congress, Woodrow %ilson Papers, 2, box 181: House to
Wilson, 9 Aug, 1918

25,0, 371/3439, £.15761.129429: Lord Reading tel, to F,0.,
23 Jul, 1918
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11
into execution, This urgent message was as close as Cecil could

get to publicly attacking the government's passive attitude towards
the League and the reluctance of Wilson to allow a general discussion
of the gquestion by the Allies,

On 13 August the War Cabinet discussed-the League2 ~ three
months after the last discussion, Cecil urged publication of the
Phillimore reporit; otherwise there was a danger that the whole
guestion might be drowned by faddist schemes; it would set a good
standard; there was no need for it to be published as an expression
of the government's views, Reading explained that Wilson had dis=~
couraged discussion at home because he thought it inopportune while
the war had to be won, not because he merely wished to be the first
to publish on the subject, Lloyd George said that they must wait
until the Imperisl War Csbinet had given it a second reading, He
feared the report might distract men’s minds from the victory,
Germany was nowhere near accepting tolerable terms; if the German
government said it would accept the British League scheme, subject
to certain conditions, it would have a disastrous effect on public
opinion during the winter months,

For Cecil the meeting was disillusioning, After all this delay,

lﬂansard, 5th series, 1918, vol, 109, vp. 735-738

20aB 23/7, WG 457, item 8, 13 Aug, 1918
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the League was only discussed in terms of whether it was politic to
publish anything about it at this stage. There had been some expression
of pious sentiments by Borden, and Balfour had/ es%%%cieenr of its usefulness
in deeling with postwer international problems like comunications%
but the Cabinet's main preoccupation had been with the future security
and power of the Empire,

Cecil told his wife: ' ... I found the atmosphere very chilly =

L.G, has never really cared sbout it and is almost against it now under
the influence of Amery, Hankey and C ﬁurzo]. Net one of them except
Barnes and possibly Smuts and AJB really approves,.. Of the colonials
Hughes & Co, are definitely against - only Borden is with us whole=-
heartedly, I have always known that the Continental bureasucracy is
opposed to us and blood lust is obscuring the American vision - what
ought I to do? Without the hope that this war was to establish a
better international system I should be a pacifist',

He also 1t0ld her that he hoped to get his sister Maud to
mobilise women suffragists in agitating for wore action on a I:ee.au,«g!,ur—:.2

On |5 August, Wilson told Wiseman that he was not prepared to
make a public statement on the Phillimore repor'b.} Henry Cabot Lodge,

his leading Republican enemy in the Senate, would say he was committing

1048 23/7, WC 457, item 7, 13 Aug. 1918

ZGHE 6/L, Cecil to Lady R. Cecil, 14 Aug, 1918

32,0, 880/222, L of N/12, Wiseman tel, to Lord Reading, 16 Aug. 1918
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America to a Utopian scheme; others, that he was not going far enoughe
Also his own plan was not ready; he was determined that it should be
more virile and real than the Phillimore plan which he thought was
indefinite - it had no 'teeth'. He 4id not wish to appoint a committee
like Phillimore's, He believed Lloyd George shared his views on the
League; he said he would be willing to talk with a British government
representative sbout it, He added that the League should not be con-
stituted before the Peace Conference; Germany would have %o be a member
and it would endanger Allied solidarity to discuss that now,

He again pressed Reading to use his influence to stop the
publication of the Phillimore report. Otherwise controversy would
follow and he would be forced to admit his own unfavourable view of t?ﬁe
report; this would seem like an important divergence of views between the
two governments; this impression might have a bad effect, including some
revival of anti-British feeling in the U,S.A., which still existed,

Reading informed Lloyd George of this on 19 August:l

'T am expecting that Cecil will be annoyed by this
view of the President, but it is imperative that we

should know how seriously our relations with the U.S.

might be embarrassed by premature public discussion

based upon the report of a committee appointed by the
government'

Reading said that he had already cabled to say that the

publication of the report had not been permitted for the present, He

lLloyd George Papers, F/43/1/14: Lord Reading to Lloyd George,
19 Aug, 1918
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understood that Lloyd George shared the Fresident's view that the
League should only be constituted at the Peace Conference,

Lloyd George told Bonar Law in a minute on 20 August}

'Tt is clear,.. that President Wilson does not take

Robert Cecil's view about the League of Nations, We

must take care Cecil does not rush us into a premature

pronouncement that would get us into trouble not merely

with the French but with the Americans as well'

Cecil wrote to Wiseman on 19 August in an attempt to mske the
President change his mina? He stressed that af'ter victory was gained
there would be a powerful reaction against war; this would have to be
harnessed - in timg - 40 create an international public opinion support-
ing cooperation rather than competition, The economic needs of the
postwar world might help this by bringing nations together in joint
supply organisations, But this would fail if another ingredient was
not added -~ a great ideal - the old Hebrew and Christian conception of

the Reign of Peace,

'I believe that a great formless sentiment of this kind
exists, If it does not, we can do nothing, If it does,
we must give it an organ for its expression’
Such an ideal would operate in a League through discussion of

disputes and through international responsibility for problems left

by the war - like that of backward nations., Here again Cecil was

lLloyﬁ George Papers, 7/30/2/41: minute by Lloyd George for Bonar Law,
20 Aug. 1918

Vise. Cecil, A.T,%. , po.lho=l
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advocating a recurrently meeting League with permanent responsibilities,
as opposed to one to deal with emergencies only,

He told Wiiseman that the government would comply with Wilson's
wishes sgbout the Phillimore draft - but he wondered if the President
realised the immense difficulties in the way of the League: there was
the attitude of the European and English bureaucracies: 'They are very
sble and honoureble, but past masters in the arts of obstruction and
resistance', Militarism was another difficulty, and those who saild
that a League would further Germany's ends, Soumething vigorous must
therefore be published to create and focus public opinion, and it was
urgent to do so before the war was over. The President was later shown
this letter];' it did not alter his decision to stop the publication
of the Phillimore Report,

The British Cabinet's lack of interest in the League was marked;
in view of this it was reasonable of them not to care to risk a row
with their Allies over it; Wilson's arguments were convincing, None-
theless his failure to encourage interest and enthusiasm is open to
suspicion; it is only too clear that he disliked the idea of other
minds working independently on & new world order of which he wished
to be the chief architect, There is no reason to suppose that some
guiet general discussion among the Allies sbout a League would have
provoked a serious quarrel, Moreover, he could bave done more to

encourage League enthusiasts in Allied goverrments; such people were

lﬁ'isema.n Papers, Wisemaen tel, to Drummond, 2 Oct, 1918
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rare enough among prominent politicians; their enthusiasm needed support
if the League was to stand a real chance. Further, his hopes that
Amerdcan opinion would be more favourable to a League after the war
were not realised; discussion during the war would have given more
time for exchange of ideas; he may have avoided wrangles at that stage;
but in postponing discussion he still produced a League unacceptable to
his people,

To be fair, his attitude alsc stemmed from his view that the
League should begin as a set of principles and grow; he was therefore
in no hurry to work out a constifution; Cecil on the other hand felt
that time would work against a lLeague if the ground was not prepared
for creating a public opinion in support of an international peace
organisation as soon as possible., As it was, Cecil's agitation over
the question did have some effect; Wilson and House were alerted into
taking more positive action; otherwise there might have been no
official American draft by the time of the Peace Conference,

Wilson's own League draft was written in the late summer of
1918 at lagnolia, %assachusetts} It resembled and was largely based on
House's draf. scheme, It was more explicit about militery sanctions,
and left out House's clauses about maintaining standards of honour in
international relations, in spite of House describing them as 'the

keystone of the arch',

1D.H. Miller, Drafting, 1.15
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for =zome time House had felt that the President should take

the initiative over the League, and commit the United States definitely
to the formation of +the League as an essential part of the peace
settlement ~ he therefore helped t¢ outline a speech which Wilson
made on the 27 September in New York in support of the Liberty Loan;
this 1laid down a number of principles: the first was that the League
should be formed at the Peace Conference - and definitely not before;
secondly, that the League ought 4o contain the present Allies and the
neutrals; the enemy powers were not mentioned -~ but a statement that
Germany would be treated fairly hinted that its future menbership ws
not ruled out; thirdly, that economic pressure would generally be used
in preference to military force by the League - and that only the League
would be allowed to use economic blockade, in future}

Cecil vwas very pleased by this evidence that the President
was at last publicising the League ideal; he told House:

'It is, if I may say so, the fines% description of

cur war ailms yet uttered, and will give us all renewed

courage to face the horrors of war'2

However he continued to lope that the Phillimore revort could
be published, IHe admitted that unless Wilson's views could be changed,

he personally was hesitant to disregard them; moreover he also admitted

1Wiseman Papers, memo 'League of Nations', by Wiseman, 4 Oct, 1918

2House Papers, Cecil to House, 28 Sept, 1918
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that it could affect people's willingness to go on fighting: he had
faith in British but not in American opinion:
tThe reality of this danger is a guestion of psychology

and personally I believe that the convietion that the British

Government were in earnest in their advocacy of a League of

Nations would be encouraging and not depressing to our people.

I am not afraid of a peace atmosphere for the English but I

am seriously alarmed at the growing likelihood of a reaction

against the American Spread Eagleism which is now rampant'l

On 2 October, 1918, Barnes, who represented British labour
in the Cabinet, raised the subject of the League at the War Cabinet?
He thought, like Cecil, that the individual Allies must clarify their
ideas on the subject and then discuss the questioh together., Otherwise
the feeling in support of it might be lost by the time of the peaces;
further, the Germans were considering the idea and should not be
allowed to be the first to publish a scheme, If an Allied scheme laid
down that Germany must have a democratic regime before it could join,
this might help to end the war.

Balfour said that Wilson's attitude was still the problem; his
own view was that Reading might be empowered to hold unofficial talks
with Wilson who would be told that Britain wished to work with America
and work out an arrangement before referring the gquestion to the other
belligerents.

Cecil said the U.S. chargé d'affaires had asked him to say what

the British government thought of Wilson's speech; his own view was

5.0, 371/4365, £425%.435, D397 0.8.: minute by Cecil, undated (Sept?) 1918
20AB 23/8, WC 481, item 9, 2 Oct. 1918
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that they should express agreement with the policy that the League must

come into existence at the Peace Conference, and that the Allies should
have a special conference - perhaps at Washingiton - to discuss the
League so that they would have a definite scheme to put forward., It
would then fall to the President to issue the invitations to this,
had suggested; he repeated Wilson's objections to the publication of the
Phillimore draft., Hankey reminded the Cabinet that they must wait until
the Imperial War Cabinet had discussed the League before further action;
this meant some delay -~ which he regretied - because not all the Dominion
premiers were in England, Once again the British Cabinet were un=
enthusiastic about the League, and on the whole content with Wilson's
wish not to give publicity to a particular scheme; Cecil had to answer
a parliasmentary question with the reply that publication of the British
and French drafts wags deemed inopportune and premature% he grunbled %o
Foreign Office colleagues sbout the govermment's lack of policy on the
League?

The victory of America and the European Allies was now certain,
The German government asked President Wilson for an armistice, accepting
as the basis for the peace negotiations, his 14 Points peace plan and
subsequent addresses on the settlement; the Buropean Allies agreed
to these terms though they had hopes of getting their own way on

reparations and freedom of the seas; the armistice was granted; the war

THansard, 5th series, 1918, vols 110, pp.890-891

%p,0, 371/4365, £.253.,446: minute by Cecil, undated (Oct.?) 1918
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ended on 11 November, 1918,

Before continuing with the narrative, it is desirable here to
mention one influence which greatly affected Cecil's attitude towards
the League during the war - the interallied supply bodies referred to
several times previously. Their success gave him great confidence in
the possibility of international cooperation after the war, At a gove
ernment dinner on 15 August, 1918, to celebrate the fourth anniversary
of the Commigsion Internationale de Ravitaillement, the earliest of
these organisations, he poinited out that these bodies had paved the way
for the international order of the future:

'Yie have to rebuild the international systems,..

We have got to substitute among the nations co=-

operation, and that is why I believe the vast

majority are confirmed and even passionate believers

in the cause of a League of Hations., I believe this

commigsion was the leading example which was sst be-

fore us, and I believe it is upon an organisation such

as this that a League of Hations can ultimately be built,

I have said we are a parinership, and it is by conform-

ing to and extending that partnership that we perhaps

should show the way for a further organisation of nations'l

Purther, he stressed in a paper prepared by Percy and himself
in Septenber thai apart from securing the most economic use of sghipping
and supplies, they had been set up to establish 'the principle of
equality of sacrifice as between the Allies', The supply system should

continue after the war, not only for economic reasons, but in the

interests of permanent peace:’

1The Times, 16 Aug. 1918, 0.8, col,b
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"It is also a consideration of great importance

that the existence of such an economic inter-allied

partnership is a very powerful solvent of the war

will of our enemies and it may be invalusble after

the war in furnishing a real inducement to the

esteblishment of whatever international organisation

is possible, designed to secure the peace of the world,

ag well as the only practical means of internationsl

co-operation by which a common gentiment maey be built

up in support of such an organisation'l

Cecil had been specially keen to include such a statement in
order to show the value such an organisation would have as a handmaid %o
a League of NatiOns? He did not however wish such an organisation to
be an extensive international economic government; he rejected the idea
that the League should be an economic one based upon the interallied
control of supplies - guch as li, Clémentel advocated; he agreed with
Christopher Addison, the Minister of Reconstruction, that a League
for the purpose of securing peace should not incur at the ocutset
‘the risk of the unpopularity attendant upon the commercial and in-
dustrial hostility which may arise out of any control which an economic
association might have to exercise in scme directions in the sarly
transitional period'}

Cecil began campaigning for popular League support in earnest
on 5 November with a speech to U,S. press editors% He expounded his

views further on the 12%th, at his inauguration as Birminghsm University

Chancellor? ‘He began this speech by saying that he doubted whether

lF.O. 371/4367, £.354.364: memo by Percy & Cecil, Sept, 1918
“Tbid., minute by Cecil, undated (Sept.) 1918

29,0, 371/4365, £.253.421: wuinute by Addison, 3 Oct, 1918, & minube
by Cecil, undated,

AThe Times, 6 Nov. 1918, p.3, col,l
Ibid. 13 Nov. 1918, p.6, col.3
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Buropean civilisation could stand another repetition of the last

four years. He said that if the League was a daydream it was

difficult to avoid despair. No one however could ignore the powerful
arguments given against the likelihood of its success, It was objected
that it was a mere Holy Alliance for democracy and that there was little
ground for saying that democracies were always peaceful, Napoleon was
the product of revolutionary democracy. A new society must not be a
group, however large and important; rival groups would later spring up
and it would be a return to the balance of power,

The League would be incomplete, and proporitionately ineffective,
unless every civilised nation Joined it, He believed that conditions
were more favourable t0 a world-wide League than ever before, Though
the sentiment of nationality was strong, new movements showed that in
some cases common humanity had the parsmount claim - the movements
towards religious unity and international behaviour and even Bolshevism
with its doctrine of the brotherhood of all nations - its most generally
attractive dogma, Also the war had revealed the economic interdependence
of the nations and had shown that international co~operation for supply
could be successful, Cecil saw international conference as the best
way of establishing the rule of law = through harnessing world opinion,
And he siressed the effectiveness of the economic boycott which had
been operated under restrictions during the war, Unrestricted, it
would mean certain ruin for the belligerent country,

'It may be hoped that such a menace would cool the
ardour even of a German professor'
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He said that there could be no compleie security agsinst

future war without disarmament, but there did seem at the moment
to be no safe and practicable plan for it, The only hope was to
work for international goodwill so that the necessity for national
armament would dissppear = Just as men in civilised countries no
longer carried swords and pilstols,

It was vital, he said, to any scheme of international peace
that treaties should be rigidly observed. Iowever, as treatiles,
like everything else, could grow out of date, the signatories musi
vuerefore undertake periodical consultations for the purpose of re=
viewing obsolescent treaty obligations,

He said that some might wish to see a League more fully
equipped with legzal mschinery = he was alluding here o ideas 1like
those in the larburg, Bryce and League of Nations Society plans,

He reminded such people that national sovereignty could not e invaded
too far and he thought that a League which precluded sudden attack and
forced contending nations %0 submit their quarrels to the opinion and
conscience of mankind was a very great step forward - one in fact that
some would find too wvisionary,

He reminded his audience that the League was an experiment and
that all hope for the future must not depend on it, There must be a
good peace, a territorial settlement based on natural justice, the
sanctity of treaties must be re-established, and Germany militarism
exorciseds The League could not be founded on any other basis, It

must be brought into being by the treaty ending the war, otherwise the
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great force on which the League relied, that of the hatred of the
cruelty and waste of war, would be lost, and oblivion would set in,
T4 is OmHlY +... while the recollection of all

we have been through is burningly fresh, that we

can hope to overcome the inevitable opposition and

establish at least the beginning of a new and better

organisation of the nations of the world!

It was on 21 November 1918 +that Cecil resigned from the
government over the issue of Welsh Church disestablishment; one reason
for his resignation that he did not give officially, was that he felt
he would be freer to work on the League outside the governmenlc. The
lack of real enthusiasm on the govermment's part had been largely
regponsible for this view; even at this stage their commitment to
the League seemed half-hearted, '7hen Lloyd George, at a meeting of
the Imperial War Cebinet on 26 November raised the guestion of deciding
on an official League scheme, it was again evident that some of the
Cabinet ministers and Dominion premiers had reservations, Borden
favoured giving the idea a try, but Hughes was hostile = he said that
Wilson's Ieague would mean that states would have to surrender their
sovereign rights, and that Australia's immigration rules would cert=-
ainly come under attack, WNo opportunity was taken at this meeting

to discuss the Phillimore report?

lBodleian Library, Gilbert Murray Papers, Cecil-Murray correspondence:
Cecil to Murray, 29 Nov, 1918

20aB 23/42, TWC 38, item 10, 26 Nov, 1918
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Cecil's election work occupied his next few weeks., His
manifesto included an impassioned plea for a League% Smuts invited
him, on 3 December - with the approval of Lloyd George and Balfour =
to head the League section of the British delegation at the Peace
Gonference? Cecil accepted, He told his constituents of this when
he spoke to them at Letchworth:

'There was »,.» no work that he would more readily

do for his country than to get up and take the

British case in this great Conference, the greatest

International Conference that perhaps had ever existed,

in favyour of the greatest political and social reform

that could be carried out for the interests of mankind'>

It cannot be said that the League was an important election
issue, Demobilisation and the punishment of Germany filled people's
minds, Lloyd George was uncoanstructive about the League in his
press manifesto of 5 December? However, Balfour expressed approval
on behalf of the government? and Churchill and others spoke favourablyé
No candidates attacked the League, Asguith and also many foreign

policy radicals lost their seats because their wartime conduct was

criticised, not because they wanted a League of Hations, Cecil,

lAddit. MSS, 51162, f£,56: Cecil election address, 26 Nov, 1918
Zp3ait, WSS, 51076, £,73: Smats to Cecil, 3 Dec, 1918
e Times, 6 Dec. 1918, p.12, col,3

“bid., p.9, col.l

5The Times, 9 Dec. 1918, p.12, col.5

6The Times, 27 Nov, 1918, p.10, col.k4
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Barnes and J.H, Thomas, the trades union 1éade£, who were all League
enthusiasts, though their public prououncemgnts on the peace differed
in character, were elected égain. Cecil took heart from this; he was
convinced that the British public wanted the Leaguer Whether this
was the case in any important sense or not, the British public's demand
for harsh peace terms to be imposed on Germany was to be disastrous %o
the chances of securing a lasting peace settlement. Cecil's earlier
scheme to have fhe Phillimore report published could conceivably have
had the effect of creating a public reaction more favourable to a Just
peace,

Early in December, Smuts gave Cecil an account of some of
his thoughts on world settlement and the role of the League, He t0ld
him that he favoured closer ties with the United States, because
France had been a bad neighpour and would be in the future: its
ambition would be to dominate the continent and keep Germany humiliated,
creating an atmosphere hopeless for future peace - unless the United
Statés'could extricate Europe and the Near East from the muddle created
by the Sykes-Picot agreement and the Treaty of London promises to Italy.
The chartef of future Anglo-American co-operation should be given at
the Peace Conference and symbolised by supporting Wilson's League scheme
and ideas less nebulous than his own, (In return Wilson might drop
such contentious points as the 'freedom of the seas'), The League

should take over the territories taken from the defeated enemies as

lF.O. 371/L4370, f,2,58; press cutting from Le Matin, 15 Jan, 1919:

interview with Cecil
2hGait, MSS. 51076 £f.73: Smuts to Cecil, 3 Dec, 1918;
fo74: notes by Smuts on policy at the Peace Conference, 3 Dec. 1918
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mandates - anything elze would be fatal to world peace., It would
act through individual mandatories. ‘'The open door' in commercial
matters would be part of the scheme, The virtues of such respons=-
ibility would be to make the League real from the start, to prevent
the scramble for spoils and at the same time give the great powers
a chance %o control and administer some territory,

Smuts wrote out these ideas at greater length in a memorandum
of 16 December, which was presented to the Var Gabinet} In it, he
outlined eloguently his view of the League as the great organ to
promote the peaceful lif'e of civilisation -~ not simply for the pre~
vention of war, The peace activities of Smuts' league were to be the
foundation of peace and the guarantee against war. His memorandum
contained a plan for the abolition of conscription and of the private
manufacture of armaments, and expressed a hope for future disarmament,

The mandate system outlined by Smuts embodied precisely what
Cecil and his father admired in the Empire, the notion of trust and
responsibility - the granting of 'self-determination' ~ in the sensse
of equality before the law - that Cecil had spoken of in his speech
on Zionigm in November 1917, lioreover the basis of such an arrangement
would be international, and thus the adwministration of mandatory powers
would he hoped be even more altruistic than that of the British in

their Empire; he varmly backed Smuts' plan at the Eastern Affairs

Committee on 9 December 1918:

lD.H. Miller, Drafting, ii, 23-60
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.es Lf the objects of General Smuts materialise,
and I hope they will, the League of Nations will not
only be the dominant factor in all these situations,
but it will probably lay down as a principle that no
occupation of any of these countries must be of any
advantage to the occupying country, “hen I say
"oceupation! I mean to include all the minor degrees
of "spheres of influence", and sc on, The "open door"
will have 10 be an essential principle of all countries
under the control of the League of Nations'l
In the case of the Middle Zast, he believed that the introe
duction of this system would discourage the French from trying to
carve out an empire for themselves there, In the Far Bast, too,
he wanted to ses some similar type of internstional arrangement;
unscrupulous commercisl policy and the grabbing of concessions by
the great powers made thet region a serious potentisl trouble spot
for England, the U.S3.,A, and Japan, in varticular, Such policies in
China were a cause alsO of civil war, injustice and disorder there,
Cecil had already pressed for the revival of the international
financial consortium which had maintained the Chinese economy until
2
the war,
T 3 . 3
He had applauded 1007 an American idea of an Anglo-Saxon
League of Peace t0 control militarism in the Far East for the benefit
of all, The plan would involve the disclosure of all secret commercial

concessions and the end of any further secret special arrangements by

the great powers and their nationals. The plan was particularly

10aB 27/24, 0,195 0vs., 9 Dec. 1918

2
F.0, 371/3190, £.150165,176057: note by Ceeil, undated (Nov,?) 1918

37,0, 371/3191, £.175334.186939, p.60: tel. from Jordan, 10 Nov. 1918
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directed towards controlling Japan, on whose policies American looked
with disfavour, Japan's claim to take over the German gphere of in=
fluence was supported by the Entente powers ~ it was the price of her
support. Cecil was ready to accept a change of policy towards her:
'To me the American policy appeals very strongly & I
should like to see it extended to0 all countries occupied
by backward races. It would wmean 1little or no change in
British policy, We have usually administered our posse-
essions & exercised our influence in such countries for
the benefit of the countries themselves rather than of
the United Kingdom & it is the contrary policy pursued by

Japan & by other European countries which has caused most
of the bitterness & disputes & misgovernment'l

~

Attacking the spheres of influence plan early in Decemberf
he suggested that supervigion of the Far Eastern areas -~ and thse
other 'backward races' regions - might come under the worldwide League
of Hations which he was promoting, On 20 December, he read a des=-
patch by Sir John Jordan from Peking; this recommended that the great
powers should work together to develop China to the stage of self=-
government, pooling their interests; under a self=-denying ordinance
imposed by the League, they would undertake not to purgue selfish
and separate interests, Cecil wrote:

'This paper harmonises well with the views of

General Smuts on the League of Nations, with which
I am heartily in accord'3

1hid., p.77 ous., minute by Cecil, undated (Nov.?) 1918

2Ibid., P.8l Q.s., minute by Cecil on minute by Macleay, 2 Dec, 1918

3F.0. 371/3191, £.17533L 205337, p,.110 0.8, , minute by Cecil 20 Dec.1918
on Peking despatch by Jordan, 23 Oct, 1918



151
He took over direction of a special section on League

matters, for the forthcoming conference, This largely consisted
of men who had been at work on the question at the Political Ine
telligence Department, during the past months, and included Alfred
Zimmern, Sir S5, Waterlow, Phillimore, Hurst and Lord Eustace Percy,
The files kept by menbers of this section illustrate the
lines on which the British League experts were working at this time,
One menber of the section, FPhilip Noel-Baker, a young League
enthusiast and the son of J. Allen Baker M,P., - himself a devotee
t0 the cause of international peace -~ was apparently thinking on the
lines of sealing every loophole leading to war, In a series of
memoranda he put forward the idea of compulsory arbitration, and
also advocated elaborate coneiliation procedures and steps towards
the codification of international law, However, Cecil was firmly
against this line, and the British team did not adopt it, Like
Hurst, Cedil thought the conciliation procedure too complicated =
he himself intended that the powers in conference would be the
conciliation body., He doubted whether the phrase 'compulsory
arbitration' had any meaning; he repeated his view that arbitration
could not be extended to deal with vital national interests, He
feared, too, that the unfortunate experience of the Declaration of
London had shown the difficulties involved in the codification of
international 1aw% He thought that the League should work out much

of its procedure as its work proceeded? Baker became a devoted friend
1

F.0. 800/249, p.lki: minutes by Percy, 19 Dec, and Cecil, undated, 1918

2F.O. 800/249, p,107: note by Cecil, undated (Dec, ) 1918
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of Cecil and his indispensible sssistant at the Peace Conference;
the difference in his point of view, however, is here evident,

Zimmera had prepared a memorandum on a League in Nbvember}
This laid out a plan for a League which would be an organisation
with a permanent secretariat and regular meetings and duties. It
would teke emergency action to restrain violence, and, in the long
run, try to stop war altogether. Superstate-iype control was not
envisaged: there was to be a small 'executive' and administrative
council of the great powers, but this was to deal with disputes as
laid down in the Phillimore plan, Zimmern's plan differed, he
claimed, from that plan, because his plan ruled out war if there was
no decision by the conference or council, Instead the dispute would
simply be kept in suspense.

Cecil was pleased with this plan; under his auspices, its
organisation was amalgamated with the Phillimore draft's provisions
for dealing with a crisis, in a paper called ‘4 Draft Sketch of a
League of Nations', It was a summary of the conclusions of which
Cecil approved; it did not include Zimmern's idea of ruling out
recourse to war, The paper was circulated to the War Cabinet on 17

December?

In the 'Draft Sketch‘? the League meetings were to consist of

the regular anunual meetings of prime ministers and foreign secretaries

Loan 29/2, P=68; memo (Wov.) by Zimmern with covering letter by

Cecil %o War Cabinet, 20 Dec, 1918
2D.H. ¥iller, Drafting, i., 38, note 1

5p.H, Miller, Drafting, ii., 61-64
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of the great powers ('the Executive Committee'), There were also to
be quadrennial meetings of the representatives of all the League
states, On the council of the great powers, the recommendations
would have to be unanimous - as in the wartime interallied conferences.
There were alsc to be special conferences, either at the demand of any
of the great powers, or of any other member, if threatened with war,
Def'initely untrusiworthy or hostile states would be excluded from
membership ~ Russia, for example, if the Bolshevists conbinued in
power, Otherwise, the paper stressed, the conferences should not be
too rigid in scrubtinising qualifications:

»+. since the smaller powerg will in any case

not exercise any considerable influence!

There was to be a permanent secretariat, and the Chancellor
(general secretary) was t0 be appointed by the great powers. The
secretariat would be the responsible channel of communication between
the conferences and the international bodies which would function
under treaties guaranteed by the League = Judicial bodies, international
administrative bodies, and international commissions of ingquiry,

There might also be a periodic conference of delegates of the parliaments
of member states - similar to the conferences of the Interparliamentary
Union; such conferences would discuss the reports of the inter-state
conferences and of the international bodies under the League, A4
permanent meeting place ~ Geneva was suggested - where the officials
would enjoy the rights of ex-territoriality, was deemed essential to

this organisation,
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As in the Phillimore report, the members were bound not to
go t0 war until a dispute had been submitted to an international
conference or arbitration court and until a report or award had been
issued; no time limit was laid down for arriving at these, Members
were not to go to war with any meuber who accepted the report or award.
The report had to be unanimous (excluding the parties to the dispute).
Members of the League would be ipso facto at war with any one of them
acting contrary to these covenants; they were bound to join in
collective action, both military and economic, against a recalcitrant
state; they were bound also to similar action against a state who was
not a member, in a dispute with a member. If only a majority of a
conference voted for a report, the report might still be issued, even
though no covenant would be involved; the paper believed that it would
be likely to carry great weight with the public opinion of ccuntries
belonging to the League,

On 24 December, the Imperial War Cabinet met to consider the
League and to discuss the various proposals for the first time, at
any length} They hagd before them numerous documents, including the
Phillimore, Smuts, Zimmern and Cecil (17 December 1918) plans.
Cecil began the discussion, He spoke first of Smuts' memorandum,
He said that the League was needed not only to keep the peace, butb
also to cope with the new problems of international relations - the
safeguarding of the liberated nationalities and problematical areas

of the world like the Caucasus, VWithout League help, such states and

YA 23/42, THC L6, item 1, 2% Dec. 1918
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areas had a precarious future, Other problems which it might take

on were: the ownership of Constantinople, the Chinese question and
the control of international waterwsys, railways etc, The League
needed to become such an organisation or it too would have a poor
chance of survivals The Supreme War Council and the Inter=Allied
Maritime Transport Council had shown that international bodies had
great possibilities, provided there was a genuine desire %o co-operate
and a permanent secretariat to keep the organisation going in the
intervals between formal meetings,.

In his own paper, he said, he hed planned such an organisation,
based in a neutral capital, and presided over by a head of the
secretariat who would be chosen for his statesmanship - someone of
the calibre of Venizelos, the Greek premier. The annual conference
of prime ministers and foreign secretaries would act as the executbive
commitiee representing the whole body of the League of Nations,

The most important work would be done by the secretariat and by the
annual meetings., The annual conferences would consider the chief
current points of international interest and would revise any unworke
able or obsolescent treaties,

‘It vas a matter of common experience that treaties

were made as if' for eternity, but in the course of time
became anachronistic!
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The object., he said, was not to stop wear Dy coercion, but
3 3 & W/ 3
to procure delay, and force the parties to come into the open and
submit their dispute to the hichest authority the world could supply.
Tf vwar ensued, Cecil belleved that this machinery would ensure that
) o
it was limited, wather than world-wide, This was in accordance with

the views of the Phillimore committee and the latest statements of

(=

-

Fresident %Wilson. Concluding, Cecil warned that in hig elec

ot

ilon
campaign he had noticed an increase of class bitterness, The feeling
was growing thait the richer classes regarded war as favourable to
their class interests, and though he thought this false, it was un=
deniable that the press organs of the wealthier classes had been
least enthusiastic about schemes 1o oput down war., To reverse this
impression, the Cabinet should show itseli to be really in earnest
sbout a League,

The Smuts memorandum caussd the most misgivings at this
meeting, Some merbers of the Cabinet were under the impression that
the League would determine the military contribution of each state,
when sanctions were being carried out against a covenant breaker;
Cecil tried 1o reassure them that although breach of an obligation
meant a state of war, automatiéaily,‘between the breaker ard the
other menbers, the League could not dictate what forces were to be
used, Hughes thought Smuts' scheme threatened national sovereignty
on this and other points; he was againgt a commitment to anything

stronger than Wilson's recent and unexplicit pronouncements, for the

moment. The Australian premier was simply concerned that the League
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should be as ineffective and hermless to his country's interests as
possible., His arguments were seldom informed, intelligent or cone
sigtent = though he recognised correctly that an effective League
on the lines proposed would involve more of a superstate authority
than Ceecil, for example, was ready to admit. Hughes' views were
important because influential; he was the voice of 'the common man'
in the Imperial Wer Cabinet; and Lloyd George, though he seldom
agreed with him, was affected by his fierce vehemence and by
Australilan claims on British gratitude for her wartime sacrificss,

The Jmuts plan contained armg limitation proposals which
also caused objections ~ that it was asking too much, in the present
state of Europe, and that such excesgive demands would be the downe
fall of the League, DBorden, however, said that the common people
were blaming the war largely on the arms manufascturers and would
regard the League as a sham if there were no disarmament provision,
Cecil agreed; he said that he wanted a provision against conseription
and the private manufacture of arms; but he felt that the danger of
a comprehensive disarmament scheme was that questions like the freedom
of the seas and the size of the British navy would be raised,

He had not changed his views on those matiers; and as re-
ported a month before, by an American observer, he expected 1ittle

result at that time even from the disarmament ideas he did propose

at this meeting?
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'He spoke of the abolishment --- even of the scaling
down of --- armaments, according to any radical plan,
as being quite beyond the domain of practical politics,
and thought the necessary corollary to such a step would
be the establishment of an army of spies in every country,
It seemed to me that the mere agreement that military
service, apart from a certain necessary minimum,should be
neither enforced nor paid, would accomplish this most
desirable of ends. But he remained sceptical,.. '1
Lloyd George thought the solution was to impose disarmament
on the Central Fowers; then the French would follow suit, because the
German threat would have been removed; he made the mistake of
believing that the French thought like the BEnglish about military
establishments,
Smuts’ memorandum was praised by Barnes and Borden, But
Borden was concerned about how the League's activities were going to
tie in with the principle of self-determination - when would it
intervene over secession? If the League interfered within the
boundaries of states, its responsibilities would never end; and might
not the League have prevented independence movements in the past?
Cecil explained that the League would not intervene if Egypt rebelled
against English rule; but if Germany, for instance, supported Sgypt
militarily, this would be grounds for League intervention,
Lloyd George said he felt that the Cabinet was now agreed

at least that there should be a League and that its main framework

ghould be broadly as Cecil suggested; the public would not tolerate

lLibrary of Congress, Woodrow Wilson Papers, H5A, box 3;
extract from letter by Sedgwick, 6 Nov, 1918
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a government which failed to allay their fears of another war, by

a League and disarmament measures. He believed League maechinery,

as described, would have prevented war in 1914, He drew attention
to Smuts' observation that the Inter=illied Council at Versailles
and the Imperial War Cabinet provided a model for the League,

Lloyd George felt these bodies to be an admirable precedent; they
provided effective cooperation without any member being compelled to
act ageinst its wishes; nothing was to be settled by majority. How-
ever, he had never known a case where agreement had not been reached.
If baged on these bodies it would be possible to have a League withe
out independent executive authority, whose authority rested in its
merber governments, This was the Hankey plan - and similar to that
of Lloyd George's secretary, Philip Kerr, Lloyd George did not want
a real departure from the previous conduct of international affairs;
his remarks at this meeting make it clear that he regarded the League
as a showplece and as a useful adjunct to other diplomatic methods =~
not as central to foreign policy in the future,

Cecil himself sensed this; he thought 1ittle of the 'extended
Versailles Council' League idea; he thought the Versailles Council
had only been moderately successful in securing a united war policy.
Secondly he knew that conditions would be different after the var =
there would be no mutual danger to induce agreement between menbers;
hence a far solider oréanisation was needed, Thirdly, the Versailles

Council secretariat was neither large enough nor sufficiently organised
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to cope with the very wide administrative tasks he envizaged for
1 .. - . . \ .
the League, e did not raise these points at the meeting because he
was more concerned at this stage that the Cabinet should accept the
general idea of a League with conferences and administrative res-
ponsibilities.
On 26 December 1918, President Wilson arrived in London, for
a visit of a few days as part of his triuvmphal tour of Allied
countries before the Peace Conference, Cecil tried to see him;
Wilson was already aware of Cecil's League efforts, through Colonel
House; reports of Cecil's activities had also reached him; among
Wilson's papers which accompanied him to Europe was an American
intelligence report giving the following account of Cecil:
‘Lord Robert Cecil ... has a very considersble
sympathy with most of the President's progran,
He will no%t ... accept the freedom of the seas
in the American sense until the League of Nations
is an effective reality, But he is essentially
a moderate, and if I read him right is without
the familiar Salisbury cynicism, It would be
imposgible, I think, not to respect him, and
difficult not to like him, His feeling for the
League of Nations is very reale.. °

Also in Wilson's papers was a copy of Cecil's 'Draft Sketch'

of 17 December, which he was apparently handed on this visit?

aaait, 4SS, 51131, Lord Cecil's Diary of the British Delegation,

Paris, 6 Jan, - 10 June 1919 - entry for 5 Feb, 1919,
(Hereafter shortened to: 'Cecil Diary')

2Library of Congress, Woodrow Wilson Papers, bA, box 3: extract
from letter by Sedgwick, 6 Nov. 1918

3Library of Congress, Voodrow Wilson Papers, 5B, box 2: draft
sketch of League of Kations, 17 Dec, 1918
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Thus Wilson must have been aware of Cecil's importance as far as
the League was concerned; but Cecil found the President reluctant
t0 exchange ideas on this visit,
'ee .o I tried to see him on the siubject while he
was here, But he was only here a short time and was
very busy so that the best I could manage was a brief
conversation during a state reception at Buckingham
Palace. At such 2 time he naturally could not be pre-
vailed on to express an opinion; and I had to go to
Paris early in January 1915 without knowing what was
in the mind of the individual who Monsieur Clemenceau
habitually referred to as Jupiter'l
Cecil himself had already been irked by Wilson's refusal %o
allow interallied debate on the League; he resented the widespread
impression that Wilson was the only head of the Allied and Associated
powers who was in favour of a League., Writing to Lloyd George on
19 December about a forthcoming meeting on the League organised by
J.H, Thomas, Cecil said:
'T hope he will not turn it into a glorification
of Presg: Wilson & a little regret that we have let that

eloquent pedagogue "patent" this question as he has
= '2
done

Lloyd George, however, talked at length with Wilson; he

1VisC. Cecil, A Great Experiment, p.03

2Lloyd George Papers, F/6/5/53: Cecil to Lloyd George,
19 Dec, 1918
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reported his conversation to the Imperial War Cabinet on 30 December}
He said Wilson still had no definite formal scheme, but was thinking
along the lines of the Cecil and Smuts memoranda, Wilgon wanted the
League to be the first thing discussed at the Peace Conference,

Balfour and Lloyd George had both been inclined to agree, since if
Wilson was satisfied on this, he might let the guestion of the colonies
and the freedom of the seas go; at the moment the President was strongly
opposed to the annexation of the German Southern Pacific islands by
Australia and New Guinea - Just as he was against Japan annexing the
German North Pacific islands or even having a mandate there., The
Pregident had not raised the question of Germany's memberghip of the
League, but evidently did not intend that this should take place at
once, He wanted a decision on disarmament before the Conference lefi
and the League was actually constituted, though he admitted that the
guestion was too initricste to be solved by this conference; he was
content that its business should be confined to disarming Germany for
a start, Cecil here queried whether the new Central European counitries
should have conscription; he was against them baving large armies,
Lloyd George agreed, He reported, further, that the Fresident was
against the U.3., taking on mandates - his country did not wish to losge
their disinterested position through such regvonsibilities,

There was indignation at these revelations - Hughes objected

to the President's hard line on annexation and poured gcorn on his League

Lo i .
CAD 23/L2, TUC 47, item 1, 30 Dec. 19185
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schemes; vital matters such as the revwarding of Australia for her

«“

ascrifices musht be decided before the League or they would e choosing

£y 3

the shadow in oreference t0 the substance, OCurzon felt that it would

be vetter to work with the French if Wilson persisted in his demands;

Lloyd George, he said, was going to Paris with aulhority superior even
to that of ¥ilson,

Cecil s2id it was true that the British Zmpire went to the
Conference with enormous power,vbut her responsibility was also vast,
A settled psace was vital, for which the best guarantee was a good
understanding with the U.3,4. This could not be secured until the
Empire was prepared to Jjoin the League, He agreed that the League
could not be settled in detail at the beginning of the conference,
but certain principles could be laid down as soon as possible, He
proposed that the Peace Conference ghould pags three resolutions -
on the desirability of a League, on its general functions, and on the
powers who could be trusted at present to take part in it, A technical
commission could elaborate these resolutions, The conference should
settle the main terms of the peace; bult they could leave the League
to administer matters arising from the settlement,

The discussion continued the next day} Lloyd George thought
the President had not been extreme @bout the League or irreconcilable
about annexation, The indemnity was the only tough point, The League,
he clearly indicated, was a bargaining counter; they must cooperate

with America as far as possible; he assured the Cabinet that Britain

Loam 23/42, TWC 48, item L4, 31 Dec, 1918
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would not leave Paris without getting what it wanted., He agreed with
Cecil's plan of laying down a few principles.

This was the last Cabinet discussion on the League before Cecil
went to Paris., No British scheme had been accepied ag the official
Britigh draft, Though Cecil and others at the Foreign Office had
devoted a great deal of time to it, it had formed a very small part
of the agenda of the Cabinet. In terms of a government plan, Britain,
despite Lloyd George's later claims, had no more to of fer when the
Conference began than Wilson, The British Delegation League section
were aple guickly to draw up a scheme, when they reached Paris, which
wa.s the result of several years thought; but for this thinking, Cecil
and Smuts alone of the Lloyd George Cabinet could take much credit,

Cecil, too, had been the chief British publicist of the League.
Although he had not gained his way sbout publication and discussion
of the Phillimore report, he had taken repeated opportunities to
speak on behalfl of the new scheme, As well as making speeches he had
assisted the efforts of those working for the League, In Novermber he
became a vice-president of the League of Nations Union = a recent
amalgamation of leading League groups under Viscount Grey's presidency.
Cecil had also corresponded with J,H, Thomas sbout promoting the League;
and, to draw attention to this, their letters were published in The

Timeg of 27 DecemberZ Cecil concluded his letter with a characteristically

1. . B s as
United Nations Association, London = archives: minutes of the L,N,U,
provisional executive committee, 21 Nov, 1919

2The Times, 27 Dec. 1919, p.7, col,5: Cecil to Thomas, 23 Dec, 1919
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optimistic and lofty passage on the tasks that lay ahead in the next
P

months:

'You say that there is a feeling that "sirenuous
ef'forts are being made to minimise and hamper the
League of HNations project". I do not doubt it,
though I have not seen much evidence of it in this
country, One thing is certain: If the British
people show that they are in earnest in pressing
forward thls reform they will carry it through, as
they have carried through many another scheme for
the freedom and improvement of mankind,

'We have a splendid opportunity and a noble cause =
the cause of Christianity itself, Le% us not be weary
in well-doing"
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Chapter Six
Prelimivary Digcussions

January-February, 1919

Cecil arrived in Paris on 6 January, with a personal staff
which included Philip Noel-Baker, ¥Major J.R,.li, Butler, and Captain
Frank Walters, a family friend, He was later Joined by his nephew,
Lord Crarborne, With these and other assistants, he set to work to
draft a British League scheme baged on the efforts of the past months,
Thig League section met in the mornings in Robert Cecil's room
in the Hotel Astoria, It varied in personnel according to topic, but
Cecil, Baker and Hurst, the Foreign Office legal adviser, were constantly
there., Others appeared when the guestion required their special advice -
colonial and oriental experts discussed, for example, the mandate question%
Meanwhile, Cecil and Smuts kept in touch with the other dele=-
gations - notably that of the United States. Cecil only succeeded in
having a few words with Wilson on 7 January, but talked with House and
Lansing, Wilson's Secretary of State, on the following day? He presented

them with the three resolutions on the League, which he had suggested to

1.
Cecil Diary, 13 Jan, 1919: 14 Jan, 1919; and F,0. 608/240,f,1614/1/1.403:
meeting of League section, 31 Jan, 1919

%Cecil Diary, 7 Jan,, 8 Jan, 1919
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the Imperial ¥War Cabinet, on the desirability of the League, its general

functions, and the nations which could be trusted to take part in it.
The resolutions were to be passed by the Flenary Conference; they were
to launch the League as part of the agenda of the Conference,

Cecil and the two Americans then discussed the form the League
should take, House had seen Cecil's 17 December 1918 memorandum, He
felt that the document was not pearly strong GEOth} He wanted to
lay down that there ghould be no resort to war in any circumstances and
that all disputes should be referred to arbitration in the last resort,
Cecil was surprised at House taking such an exireme sﬁand? Lansing
and House also warned Cecil that the American people were not universally
behind the League and that the President might not get his way with them
over this question,

After lunch, House spoke alone with Cecil about the whole story
of his own and the Pregident's work on the League., He recorded blithey
afterwards that this 4alk had done much to eliminate differences?

Cecil did pot think so and when he returned to the liajestic, he asked
Crowe %o prevare a paper on objections to universal compulsory arbitration

to go to the Americans the next day,

lﬁouse Papers, House Diary, xv, 8 Jan., 1919

CHE 6/7: Cecil o Lady R. Cecil, 8 Jan, 1919

House Diary, xv. 8 Jan. 1918
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Crowe demonstrated that arbitration was unacceptable in certain
circumstances% He explained that the U,S, Senate could not zccept a
universal compulsory arbitration scheme for disputes because that would
take away the Senate's right to make reservations in certain cases =
one of their constitutional rights in treaty making which they had
always Jealously guarded, Their opposition would greatly increase the
already huge difficulties the League faced.

Cecil saw Lansing and House again on 9 January? He reminded
them of the history of negotiations between Britein and the U.S.4. as
illustrated in Crowe's paper; though both were shaken, House was still
not coanvinced. Very likely he d4id not fully understand Crowe's paper,
His enthusiasm for the League excused him, however, in Cecil's eyes,
Cecil fhought poorly of the intelligence of Lansing who was against
the League? Cecil overestimated House as a statesman and as a man
he wrote of him later: 'If men may be divided into those whose ambition
is to do something, and those who want to be something, he emphaticelly
belonged to the first class'? House's devotion t0 the League cannot be
questioned; but Cecil was wrong in supposing him %o be without vanity;

House achieved his influential position in the only way that he could =-

1p.0. 608/240, £,1607/1/1: notes on compulsory arbitration by Crowe,
9 Jan. 1919

2Cecil Diary, 9 Jan, 1919

Z’Ibia., 13 Jan, 1919; gnd: Robert Lansing, The Peace Hegotiations
(1st edn. Boston 1921), p.48 et S€e

4Visc. Cecil, A Great Experiment, p,563
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as an intimate friend and aide of the President, His urbanity and

charm won over Cecil and many other foreigners at the Conference; he
lent a sympathétic ear when the President was inaccessible, and for
this Cecil was grateful. He was a skilled compromiser, but his judge-
ment fell short of that skill, and he sometimes compromised in mattefs
too important for concession, Moreover, his diaries reveal his inflated
opinion of himself, and are full of spiteful grumbling, When he lost
favour with Wilson he consoled himself that the President was incompetent
without him% Wilson used him badly but House's gquerulous comments were
not those of a large-minded man,

Ee had some imagination, but the drafting of the League 'Covenant!
- as Wilson had dubbed the planned League Convention = was beyond him;
what he had to say - as about compulsory arbitration - was pushed aside
by Cecil himself, At the commigsion on the League he kept his mouth
shut, His suggestions were those of a showman - dramatic challenges to
the world leaders, magnificent buildings for the League organisations?
Hig mind could not go more deeply into the questions involved. He did
spare Cecil some trouble in dealing with the touchy and inaccessible
President; his contribution to the League went little further than that,
He claimed later, however, that all the ideas on the League, other thah
the mandate scheme, had been embodied in his own and Wilson's wartime

drafts; Cecil's contribution, he said, had been to request that the drafis

lsee: THouse Diary, xvi. 6 May 1919; 30 lay 1919

2’rlouse Diary, xv., 30 Apr, 1919; 11 dpr, 1919
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be put into legalistic form - to which he had given his assent%

Hougse and Lansing accepted, on 9 Januwary, the three resolutions
which Cecil had proposed and which would establish the League as part
of the Conference's agenda. To explain the circumstances under which
Cecil worked in setting up the League, it will now be necessary to follow
through the story of these resolutions and of the subsequent appointment
of the commission on the League, and to describe the nature of the suppori
he received from his own governament.

The British League section, and afterwards, Wilson, revised
Cecil's resclutions, The general functions of the League were stated
in this %o be: 'to promote international cooperstion ... o provide
safeguards against war', The League was to meet in international con=~
ferences and have a permanent organisation to carry on business in the
intervals between meetings. The League Convention was to be incorporated
in the Peace Treaty and it was to be open to 'every civilized nation
which can be relied on to promote its objects'?

On 25 January, the resolutions were passed by the whole Conf'erence
of Allied and Associated States;

The President wished to have the Covenant drawn up by a commission

in two week% ~ he was returning to the U,S, early in February, and

1 .

House Diary, 17 Oct. 1925

°D,H. Miller, Drafting, i. 76, 81-82
I Tbid., 1. 79

AGecil Diary, 19 Jan, 1919
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wanted o take the draft Dack with him to demonstrate the inauguration
of a just peace fo the American people,

To avoid delays through large nurbers and cunbersome procedure,
he proposed that the League 'Covenant' should be framed by an informal
committee of the five great powers only; it should then be presented
for final inspection to a larger conference of neutrals and Allies}

Cecil, too, wanted the main work to be done by the five great
powers, With his League section, he drew up a plan whereby, after that
stage, the asmaller Allies would be consulted, and if their objections
were serious, there would be a discussion by the whole conference,
After that body had adopted the scheme, the neutrals and later the
enemy powers would be ihvited to joins The neutrals, if they wished,
might be allowed to offer suggestions earlier? Cecil was always ocOn=-
cerned that the neutrals, many of whom had drawn up League schemes
should have a say in the framing of the Covenant,

Lloyd George and Premier Clemenceau of France, however, thought
that it would be more tactful to allow the smaller Allies a place on
the first committee? Wilson agreed; as a result the commnittee as set

up by the Council of Ten, consisted of fifteen menbers -~ two representatives

1p.H, Miller, Drafting, i. 8k
2.0, 608/243, £,1641/2/1,177, p.339: Cecil minute for Balfour and
Lloyd George, 1o Jan, 1919

3p.H. Miller, Drafting, i.85
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of each of the great powers, and one each for Belgium, Brazil, China,
Portugal and Serbia, Subsequently as a result of small power pressure,
representatives of Greece, Rumania, Czechoslovakia and Poland were
added}

Clemenceau and Lloyd George did not act in this instance out of
a wish to prevent the League Covenant being finished in time to go into
the Peace Treaty. But neither man wanted his hands 1o be tied by its
terms, As Cecil's diary shows, ILloyd George was against a detailed
plan, He told Cecil on 31 Januery that he wished the League to be
confined to a briefl statement of principles and orgau’x:?.sa*l;:'wn.2 He had
not himself read the British drafts, and he used a commentary on them
by his aide, Philip Kerr, Kerr thought there should be a minimum of
paper obligations or the League would e unacceptable to the national
legislatures of merbers, It should be an expanded version of the
present conference, which could be regarded as the {irst session.
'Tf the existing conference negotiates a settlement which ig Jjust and
satisfactory it will have the authority necessary to float its own
continuance as the League of Nations', wrote Kerr, 'If it does not

succeed in doing this, no other League of Nations is likely to do

1hid,, i.143-140

%Cecil Diary, 31 Jan, 1919
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better'}

Cecil was utterly opposed to this scheme, and believed that
Lloyd George was seeking, with the French, to postpone a League plan
until after the Conference, Cecil knew that Clemenceau wanted the
League kept in its place, though regarding it, at worst, as harmlessly
unreal; Cecil was able to respect, though_be regretted, the patriotism
which led Clemenceau to take this line? He was harsher about Lloyd
George's view of the League, As he put it 4o Churchill in 1929:
'L1.G. approved of it but never attempted to understand it, and indeed
thought it of 1little importance except as a bargaining counter with
the Americans’? Again, to Bonar Law, Cecil wrote late in 1919:
' weo the P,M, in spite of hisg denials has never really taken the
League seriously ~ indeed, I doubt if he can'? Cecil was constantly
struck by Lloyd George's lack of enthusiasm for the League when he
visited him during the Conference? and he wms aware too of his growing

-
. ms 2 . © . .
dislike of TWilson and resentment of American power, In spite of this,

1Scottish.ﬁecoras Office, Lothian Paper > Gy 40,17.54 pp.31-33;:
memo by Kerr for Lloyd George on British 20 Jan., draflt League schems

2y

Tisc. Cecil, AsT.i,, ps53
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Bédﬁit. 158, 51073, f£.1lhk: Cecil to Churchill, 8 Jan, 1529

48 eaverbrook Library, Bonar Law Papers, 98/5/19: Cecil to Bonar Law,
24 Dec. 1919

5See: Cecil Diary, & Feb, 1919
6CHE 28/16a;: note (undated) by Lord R, Cecil on Lord Riddell's Intimate

Diary of the Peace Confervence, p,118; see Lord Riddell’s Intimate Diary
of the Feace Conference and After, 1918 = 1923, p., 118
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Iloyd George gave Cecil the fullest freedom to speak for Britain
about the cuestion, and only twice made difficulties - apart from the
criticisms of the League he made on 31 January. Cecil tried to appeal
to Lloyd George's sympathies as far as he could; he avoided high-flown
language and tended to stress the practical nature of the League -
's real andg commonsense scheme' was the way he described the League plan
being prepared in February%

lleanwhile, the British League section continued work on their
scheme; they sent the Americans a modified version of Cecil's plan of
17 December 1918, on 11 January? The changes were partly made to
appeal to the Americans, They tended to correct any appearance of
exclusiveness,

The 17 December draft had said: ‘'Definitely untrustworthy and
hostile states should be excluded e.,g. Russia, should the Bolshevist
Government remain in power', The later draft omitted the reference
to Rugsia, and continued instead: 'Otherwise, it is desirable not to
be too rigid in scrutinising qualifications', This accorded with
Cecil's view that the League should not be simply a league of democracies,
Cn the other hand, Cecil went against his personal convictions, and
allowed those of Smuts and Wilsen to prevail when he cut out the clause

thet had appeared in the earlier document: 'since the smeller povers

1Lloya George Papers, ¥/6/6/6: Cecil to Lloyd George, 7 Feb, 1919

2D.H. Willer, Drafting, il, 61-64, ililler gives the date: 1L Jan, 1919,
but in F.0. 608/2L2, £,1639/1/1.6, the date of the document is 11
Jan, 1919
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will in any case not exercise any considerable influence', His own
view was that the position of the small powers in the League should
be commensurate with their power in the world.

The earlier document of 17 December had not stated that there
should be a fixed period within which the conference or court, when
settling a dispute, must arrive at a decision and before the termination
of vwhich there should be no recourse to war, The 'Draft Sketech' of 11
January stated the need for such a fixed period, although it did not
specify its length, Such an idea had appeared in Cecil's original 1916
scheme, Cecil believed that the League's effectiveness depended on it
being able to arrive at decisions relatively quickly and through a
definite procedure,

The British League ¢ommitiee, Cecil, Hurst and Percy, meanwhile
prepared a more detailed League plan for presentation to the Americans,
This was completed on 16 January; it was based in its wording on the
11 January draft and on one by Noel-Baker. Percy had objected that
it would make the League over~organised. BHis colleagues were not con-
vinced} However the plan was indeed excessively detailed, and its
clumsiness diminished its impact?

The functions of the League were outlined in Chapter one, Article

one, ‘'Iupressed by the horrors of the late war', the document began,

1Cecil Diary, 16 Jan, 1919; 17 Jan, 1919

2D.H. Miller, Drafting, ii, 106-116: 20 Jan, 1919, British draft, with
notes on earlier, 16 Jan,, draft
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'and convinced that another war of the same kind would be productive
of still greater disasters to humanity and civilisation, the High
Contracting Parties unite in constituting a League of Nations'. By
linking the current revulsion againgt war with the new international
organisation in these opening words, Cecil was trying %o give the
League convention greater popuwlar appeal, Strangely enough, Wilson
never seemns to have attempted this; his own preambles, inaugurating
his cherished dream, used strictly legalistic and unrhetorical 1anguage%

The 16 January British draft scheme pronounced the aim of the
League was to secure specific settlements for as many disputes as
possible and to encourage international co-operation, INewbers were
required to put the arms trade under League supervision; and they were
to submit international problems like labour and economic conditions to

comalssions for study, and to authorise the Leagus to make recoumendations

(0]
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arrangenents between merbers were slso regquired, lost ilwmportant, they
were to underiake covenants for ithe prevention of war similar to thosse
.-

the 17 Uecember and 11 January dra

geach other from foreign aggression avd to prevent the alteration, by

force, of their boundaries - either those set wp by the Peace Treaty

or those existing at the time of it

1. .. ... - . .
D.H, Miller, Lrafting, ii. 65, 98
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to 'protect' menbers from aggression did go very far - further than
Cecil was willing to go later; the explanation.for this lay in his
inclusion of a strong treaty revision article, %When this was weakened
later, he tried also to weaken the force of the 'territorial guarantee',
because otherwise it would mean that the League would be committed
permanently to an unjust status quo and the rule of law in international
relations might be thereby discredited, The treaty revision article
in the 16th January draft ran:
'If at any time it should appesr that the boundaries

of any State guaranteed by Article I (i), (ii), do not

conform to the requirements of the situation, the League

shall take the matter under consideration and may recommend

to the parties affected, any modification which it may

think necessary. If such recommendation is rejected by

the parties affected, the States members of the League,

shall, so far as the territory in question is concerned,

cease to be under the obligation to vrotect the ferritory

in question from the forcible aggression by other States,

imposed upon them by the above provision'

In this draft, as in recent League drafts, it was recognised
that most of the important business of the League would be conducted
by the great powers meeting in conference, as opposed to the assembly
of all the members, Decause the smaller body could conduct business
more quickly, this body had been referred to, somewhat loosely, as the
'Executive Council', It must be emphasised that there was no intention
either by Wilson or the British that this body should be an international

executive distinet in function from the large conference of all the

members; nor was there any suggestion that the large conferencs was %o
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be the legislature, Executive action ~ i,e, authorising sanctions =
or legislative action - i,e. alteration of treaties - could be performed
by either body equally., Smuts used the word ‘executive' to describe
the smaller conferenc% and Wilson adoopted the word? Cecil used i%
neither in the 11 January or 16 January drafts - in the latier he
referred simply to the fCouncil’,

He had always thought that this smaller conference should cone-
sist of the great powers only, or, he feared, it mizght be too large
to be effective, DBumuts, however, was insistent that some small powers
should be admitted; he argued that fthe major Allied powers should not
expose themselves to the charge that the League was a device for putting
control of the world in their hands? They reached a comoromige: the
great powers should compose the council; additional merbers would be
co-opted, when their interests were concerneds

The section on the settlement of disputes wag derived directly
from the 11 January draft; there was to be no compulsory arbitration;
non~justiciable disputes were at first to be discussed, upon submission
t0 the 'Chancellor' (head of secretariat) by the council, Great emphasis
was placed on publicity in this draft, in accordance with Cecil's con=
victions: the Chancellor was %o publish the relevant statements of the

parties to the dispute. After settlement, the terms and explamations

1D.H. Miller, Drafting, ii, 45

Ibid., ii. 67, 98

Ibid,, ii. 41; and: Cecil Diary, 13 Jan, 1919
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would receive similar publicity, If the report of the council was
reached unanimously -~ other than by the parties to the dispute, who
would not vote ~ League members were bound not to go to var with a
menber who complied with its decisions, But no member who was party

t0 a dispute would be bound %o refrain from war unless it had been in-
vited to attend the meeting., If the council failed to reach a unanimous
report, the majority should publish a report indicating what they
believed to be the facte and giving their recommendations. The intention
of this majority report was to point a way towards a peaceful solution
which might retrieve the situation, yet did not force a Judgement on

a member who did not accept it, These provisions did not deal with the
case of a unanimous decision which neither party to the dispute could
accept.

The 16 January draft contained a plan for a permanent international
court of Jjustice to which guegstions could be referred by the council or
by the large conference of all the members, It might be asked for
advisory opinions on cases pending before elther body., The court's
decision would have to be confirmed by the council's decision,

The other obligations not to resori to war were to be: no
merber was to make wer on another without submitting a dispute %o council,
court or conference, and until they had reasonable time to give their
decision (the plan said this must be limited, but did not give a %ime),
or for three months after their decisions, awards or reports had been

delivered, Twhoever broke these obligations would be ipso facto at wer




181
with a1l the other menbers of the League, who were bound to impose

sanctions to restrict the covenant breaker - the severing of international
communications with that state, including commerciel and financial re=-
lations. To prevent the League's blockade and economic sanctions being
rampered by legal restrictions like the Declaration of London, there was
a clause exempting these operations from such limits., The clause was
soon dropped after the 16 January draft was circulated, because it
appeared to permit 'war crimes' in the name of the League%

Other articles dealt with the ad hoc admission of non=-mermbers who
were parties to a dispute, and duties involved in League ganctions -~
i.e. right of passage by League troops through a meuber's territory.
The League Convention was to override previous treaties inconsistent
with it. Uo treaties vhich conflicted with it were to be made in the
future, Nations applying to Join were not required 4o have democratic

[Ee e

governments, The League would decide in each case if a country could be
relied on to keep its obligations, and if further conditions should be
imposeds

Some of these clauses were added when the draft was revised on
19 January (20 January Draft); at this time, also, it listed the powers

to be invited to joini- the present Allies, the Luropean neutrals,

the Latin-iAmerican countries - except those judged by the U,3. to be

1., - [ .

¥,0, 008/243%1641/1/2.886. p.9: Adml, Vemyss for Cecil, 28 Jan 1919
and comments; and: Lothian Papers GD 40,17,5%, 0,30: enclosure in
letter from Cecil %o Lloyd George, 29 Jan, 1919 (p.10)
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unresdy for membership., The enemy states should be invited, when they
hed given proof of their acceptance of the League Convention and the
general treaties of peace, and proof of their determination to abide
by these, Russia, the document stated, could probably not be invited
to adherse,

Significantly, there was no scheme for disarmament,

The British draft, after revision, was circulated for comment
to members of the British Empire delegation. The draft had specified
that the Dominions and India should have separate representation when
a matter arose with which they were directly concerned. Both Doherty%
the Cansdian legal representative, and Hughesf in their comments wanted
separate representation all the time for the Dominions, Cecil was
against this; he was trying = though he failed - to avoid offending the
United States delegates on this issue - they were very sensitive about
any hint of the British Empire gaining control of the League., The
Dominions anyway, he argued, should act in concert as much as possible,
internationally, and not seek to be independent the whole time,

Hughes was afraid that the League would deprive nations of freee-
dom of action - again he feared sbout interference with the 'White
Australia policy' and the question of freedom of the seas, He disliked
the hints at supra-national legislative and executive power, which, he

said, was all the wore significant for being undefined. He thought the

1p,0. 608/243f1641/1/2,1095, p.10: Doherty to Cecil 30 Jan, 1919

%,0. 608/24311611/1/2.1289, p.43: Hughes to Cecil 2 Feb, 1919,
enclosing memo 1 Feb, 1919 (p.ld)
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League snould only exist for the expression of moral Judgements and
to facilitate international agreements, Cecil commented: ' ,,. if
the whole of his views were carried out, the League would be reduced
to the position of an International Debating Society and would soon
die of anaemia - which is perhaps what he desires'}

¥Wilson, meanwhile, had been working on drafts of his own in
Paris, He based his first draft, of 10 January, on his 'lMagnolia' draft
the previous summer% Lt was centred round his idea that League members
should mutually 'guarantee' each other's territorial integrity, He
had been impressed by Smuts' draft ~ he thought it far closer to his
ideas than what Cecil had &raftea? He took on Smuts' plan for arms
reduction: conscription and private manufacture of armaments wers
to be renounced by members; the éxecutive council was to be charged
with investigating how general arms reductions could be brought about =
and also how large a military establishment 1t was reasonable for a
power to have; these limits, when adopted, were not to be exceeded
without the permission of the 'Body of Delegates' - as'%ilson termed
the larger conference of the League, This condition was to give rise
to much worry about sovereign rights - not least from the British naval
authorities. Ioreover Wilson did not stress - as 3wmuts had done ~ that
a general disarmament scheme was not practicable at the moment, though

it could be planned,

Foids, Pe42: comment on above by Cecil, undated
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He took on, too, the mandates plaan, Like Smuts, he spoke
of removing a mandate from a power and trangferring it to another
in the event of a breach of the terms laid down by the League}

There was %0 be compulsory arbitration in certain cases and
the decigion of the court wes to be binding, Cases could also be sube
misted to the 'Executive Council' = but here the decision was not o
be binding. Like Smuts, he laid down that the Council should consist
of the great powers and two lesser ones ~ the latter by rota.

There wes to be eguality of treatment for racial and religious
minorities,

This was revised in accordance with criticisms by David Hunter
Miller, the American delegation's legal expert? Miller's chief concern
was that the Covenent should not violate the U,3, congtitution, He was
against the obligations inherent in the territorial guarantee article;
these appeared to commit America in advance to making war, which ws
unconstitutional, It is remarkable that Wilson never faced this fact,
On 19 August 1919, he told the Senate Foreign Relations Committee that
it was moral obligation binding in conscience - not in law? A% the
Peace Conference, he did not even try to explain it in this unconvinecing

vay., His aim was simply the establishment of a principle of mutual

1p.H, Miller, Drefting, ii. 32, 89

2Thid, , ii. 65-93, 96-105

Speech quoted in Ferdinand Czernin, Versailles 1919, The Forces, Events
and Personalities that Shaped the Treaty (Capricorn Book edn, 1965) p. 403
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goodwill and responsgibility; until his meetings with Miller and Cecil

he allowed his ideas for machinery 1o be vague.

Miller disliked also the proviso that the guarantee of the
territorial arrangements existing at the time of the treaty should be
gubject to modifications in accordance with the principles of nationality:
he thought it would encourage irredentist disorder and his eriticism
stemmed also from an American constitutionalist’s dislike of secessionism,
However Wilson did not modify the gusrantee article in the sense that
Miller wished, Dut he did alter the ioso factc war article to meet
Miller's objections that this, too, transgreséed the rule that Congress
must assent to every declaration of war, The covenant bresker in the
new version would 'ipso facto be deemed to have committed an act of wer
against all the menbers of the League‘}

Miller wanted an article safeguarding the Monroe doctrine,
because he thought that otherwlse the doctrine would heve been abandoned
under the provisions of the guarantee a:cticle.z Wilson did not meet Miller
on this, but he met his wishes for more articles supporting the Fourteen
Points: he added articles against religious and economic discrimination,
and secret treaties, and on the freedom of the seas, A&s in his other
drafts, Wilson laid down that the decisions of the large Conference and
the council were not to be binding -~ only the arbitral awards were to

be backed by sanctions,

1p.8, Miller, Drafting, ii. 101

p.H, Miller, Drafting, i, 45-7; and ii. 70-71
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Wilson was sent a copy of the British League draft, and a meeting
between him and Cecil was arranged for 19 Jamuery, Cecil was apprehen=-
sive; he had gained the impression, from his failure until then to gei
Wilson's attention, that Wilson did not wish to see him - indeed, disliked
him} Other delegates had had no difficulty in gaining access o the
President, But he hagd pressed particularly for a meeting as soon as
possible because he was afrald that without Wilson's support the aims
of the League would be lost gight of in the struggle over detail, and
the project delayed by its opponents, In fact he was not much pleased
with Wilson's draft when he saw it; it seemed to him a hybrid of the
Smuts and Phillimore plan with few new ideas added, UNor was he personally
attracted by the President at the 19 January meeting, when he wvisited
his rooms in company with Smuts? But he was impressed by his quick,
business-like mind; his outlook appeared to be a broad one, On the

whole, he found the President ready to accept minor amendments in dis-

cussing the drafts:

'T began by treating him with the utmost deference
and got very little out of him, Then I began to press
rather more strongly and found that answered much better,
He is, if one may say so, a trifle of a bully, and must
be dealt with firmly, though with the utmost courtesy and
respect =~ not a very easy combination to hit off, He is
also evidently a vain man, and still with an eye all the
time on the American elections®

Lyiseman Diary, 18 Jan, 1919

2Cecil Diary, 19 Jan, 1919
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%ilson seemed to Cecil chiefly anxious that the League should

be his own scheme nominally and did not in fact, mind if it were largely
the product of others. Wilson, during the meeting ~ which lasted

nearly three hours - constantly expressed the need for America and
Britain to co-operate closely; he found the French and Italians diff=
icult 1o deal with,

The following morning Cecil saw Lloyd George} The Prime Minister
thought that the commission to be set up to draft the League must work
one out themselves and not simply return one based only on the President’s.
He drew attention to the President's proposal that the governing body of
the League should consist of ambassadors. To this he objected, because
it meant that the Dominions could not be represented separately. It
also clashed with Lloyd George's view of a League, based on the wertime
and postwar conferences of the Allies, Cecil agrsed with Lloyd George
on both points; but his own wish for the mewbers to be represented by
'orincipals® came in his case from a desire to give the League status
and effectiveness, He found it hard however to get Lloyd George to
talk for long on the subject; once again he was struck by his lack of
real interest,

Over the next few days, Cecil and his colleagues studied the
Wilson second Paris draft 40 see whether it could be conbined in one

scheme with the British draft. He thought the Wilson plan badly

1mid,, 20 Jan. 1919
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expressed and arranged% Wilson had a superstitious fancy for the number
thirteen: he vanted thirteen articles, which meant that the rest of
the articles had to be tacked onto the end as 'supplementary articles'?

Cecil also had a number of discussions with Milleré who was
authorised, from 25 January, to go as far as possible %o meet the British
on the basis of the American draft, Together they compiled a provisional
draft, Miller criticised Cecil's treaty revision article for the same
reasons that he hag given to Wilson, and added that the amendment of
a treaty meant a new treaty, under the U,S3, constitution; this meant
fresh ratification, and the article did not allow for this, But Cecil
insisted that treaties could not be made immutable, and an article
providing for revision of boundaries was included.

Miller also wanted the British ipso facto war clause altered, as
it had been in Wilson's draft; Cecil accepted this; thus, military
sanctions would now require the subseguent decision of individual member
states, though non-military senciions would follow a breach of the
Covenant automatically.

Cecil told Miller that he disliked wWilson's idea of hawving
smaller powers on the council; he s2id the great powers should run the
League, and that should be recognised frankly., They agreed, finally,

that the e€xecutive cCouncil should consist of the great powers and any

lcecil Diary, 21 Jan, 1919

2D.E, Miller, Drafting, i, 40

3See Cecil Diary, 21 Jan, 1919; and: D,H, Miller, Drafting, 1.52-6k;
al’kd ibido iio 131—12'}'1
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states they chose subsequently to elect, Cecil also explained that
he would have to object to the representation of members at the
League seat by ambassadors, because his government were concerned about
the representation of the Dominions, They therefore agreed to use the
phrase 'special representatives' instead. At Cecil's request, more
importance was given to the office of Chancellor than in the Wilson
drafts.

They agreed to include Wilson's 'territorial guarantee' - but
modified so that instead of menbers undertaking to 'guarantee' territorial
integrity, they were to 'respect and preserve' it, This was closer to
the language of the British draft. But it can be seen that it did not
lessen the obligation in ¥Wilson's draft very muchs

Clauses and articles were dropped where ¥Wilson had repeated
himself, Wilson's mandate article was reserved while the British Empire
delegation were debating it, Also reserved were his articles on the
protection of minorities - dealt with subsequently by the commission on
New States ~ and those on economic equality, freedom of the seas, and
on appeals from arbitration., Wilson thought that if an appeal against
an arbitration award had been successful, the case should go to another
arbitration court. Cecil wanted a permanent international court %o
take such cases; however, the permanent court, he explained to liller,
would not simply be an appeal ccurt} As he planned it, it would foster
the rule of law in internationzl relations, He quoted Pollard: 'It was

the suppression of private war that fostered recourse to law's. The

10,6, Miller, Drafting, i. 61-6k
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conference's fixed moratorium and cooling off periods would have this
effect; the provision compelling publicity as to the nature and grounds
of all disoutes would do this even more so, States would not withdraw
from arbitration issues which ought to go through when they had the
certainty of publicity before them,

Fe concluded: 'But the supremacy of law in England was only
rapldly esteblished after the Wars of the Roses, because there were
already Courts of law in existence, At present there is no international
Court. Only if a true Permanent Court is established will recourse to
international law under the League become the normal procedure of Jisputes,
A Permanent Court is the necessary basis of all legal development in

international relztions', HHe cited

gal authority for zaye

ing that a permansnt court was perfectly feasible and would a

5 adminigter
Justice with complete luwpartielity: ' ,.. it would remove the chief
ground of objection to arbitration in the past’,

Cecil's ideas about the court vwere 1ot incorvoratsd in the

Cecil=biiller draft; and all the changes wade in

hat they would be acceplbable %o Wilson., Ioreover

the new draflt ves roughly cost, and needed re-shaping to give it imwact,
A . . b op msa o 1
Cecil and liller explained their points of difference to Housey

on 27 January. Cecll was reassuring on the subject of freedom of the seas,

Eis own plan was similar in form to Wilson's, However, he was concerned

that England should be able %o orotect her supply routes and he envisaged

Loecil Diary, 27 Jan, 1919
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different conditions in the convention on belligerent rights from
those in the Vilson draft} In fact, the subject of the article was
not to be raised sgain in connection with the League. The question
was left to naval experts and lawyers and was logt in the welter of
Peace Conference business, House, on 27 January, again expressed
the wish that there should be a general declaration against war in the
League Covenant. Cecil gketched one for him but it wms not bold enough
for House?

Cecil then explained that the most serious difference between
the delegations was over mandates,

The British Dominions were opposed to the application of the
mandate system to the former German colonies now in their hands, Smuts?
plan of 16 December 1918, had proposed that the League, acting through
mandatories, should supervise and assist former territories of the
Austrian, Russian and Ottoman Empires which were de=med unable to stand
on their own feet, unaided? Smuts had not mentioned the former German
colonies, but Wilson, following his peace policy of no annexations in
his Paris League drafts, added these to the list? Wilson's mandates plan,

which he wished the Conference to accept, was that the League should

1Lothian Papers GDs40.17.54, pp.29, 30: Wilson and Cecil's provosals
on freedom of the seas

20ecil Diary, 27 Jan, 1919
3p.H. Miller, Drafting, ii. 26

“Tpsg,, ii. 103-104
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have striet control over the mandatory powers, who would have %0
account for their actions., The territories were 4o be protected {from
the liguor and srms trade; no troops were to be rescruited there for
overseas purposes; the principle of the 'open door' in commerce was to
operate in those areas.

Australia had conguered, and wished %o annex German New Guinea;
New Zealand, Samoa; South Africa, German South~iest Africa., Australia
and South Africa argued that the lands they had captured were so close
geographically that it made sense to rule them directly - particularly
since the populations were so primitive and sparse, lioreover, they
felt these territories were their deserved reward for wartime sacrifices.
Hughes said that New Guinea must be annexed for sscurity reasons, lHe
was alarmed by the clause in VWilson's paper which 12id down that a man=-
datory would be replaced if the League Judged it unsatisfactory, IHe
felt the 'White Australia' policy might lead to League criticism of
Auétralia's rule, Even worse, Japan might be given the mandate instead.

A British draft mandate convention, written by the Colonial
section and more moderate than Wilson's, appeared on 24 January% Tt
distinguished between 'vested territories’ - gtill in need of guidance =
and 'assisted territories' which were almost ready for independence,
It did not speak of the future independence of 'vested territories' nor
of the replacement of an unsatisfactory mandatory., Wilson's draft had

suggested thet the plamned League commission on mandates should examine

p.5. Miller, Drafting, i. 106
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reports on the mandates and make recommendations, if it saw fit, to
the League council; the British draft did not say this. It did stipulate
that forts and netive forces were not to be maintained except for policing.
This draft still went too far for the Australians, while it was too weak
for Wilson}

Cecil believed the mandate plan was/satal necessity - first,
because he believed that the rapid occupation of so many parts of the
world by the victor powers meant that some form of regulation of the
terms of occupation were essential, Second, he thought that the new
system would raise the standard of foreign colonial administration to
nearer the British level ~ he was thinking here of the French in
particular, His view was that it was a development of the ideas em=
bodied in the Berlin Act of 1885 - securing free trade and native wel-
fare in the Congo basin - for which his father had been partly responsible?
Par from being a reward for wartime sacrifices, he regarded it as a
heavy responsibility, Thirdly, he believed that it would bring credit
to the League and sirengthen its position. Fourthly, he loped that it
would help to draw the Americans into the 0ld VWorld, if they could be
persuaded to teke on mandatory duties ~ in Liberia, preferably? Fif'thly
he did not want a breach with America over annexations by the Dominions,

He was extremely displeased therefore when Lloyd George supported

- . ~ . 4
the Dominions' stand for annexation at the Council of Ten, on 24 January,

ltecil Diary, 27 Jan, 1919
“CHE 6/19: Cecil to Lady R. Cecil, 6 Feb, 1919
JCecil Diary, 29 Jan, 1919

thid.. o5 Jan. 19198
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Lloyd George argued that the natlves would get a better deal by being
in the British Bmpire - more resources would be available to them; and
annexation saved the inconvenience of customs barriers% The Dominions
continued to resist fthe idea at the Council of Ten meeting on 27 Januarys
On 28 January, Cecil, agitated by feeling that the negotiations were going
on 'practically again in the atmosphere of the Congress of Vienna' sent
notes to Balfour and Lloyd George urging them not o back annexation.
He argued that if the Dominions had their way, Irance and Japan could not
be denied the right to annex territory? The Americans were very alarmed
about the Japanese control of North Pacific iglands which they had selzed
from Germany. He asked Lloyd George for an audlence before making his
final decision., He found he was unwilling to put pressure on the Dominions
though professing that he favoured the mandate systems He was favourably
impressed by the British convention on mandates which Cecil showed him;
he had not looked at it before, though it had been available at the time

. 3

f the second discugsion of mandztes at the Council of Ten; Balfour was

Q

irritated by Cecil's note, which told him of the serious responsibility
] 1.0 h ‘b . s} 3 . . L{"
resting on his shoulders; but on a drive with Cecil he became more amenable,
Cecil attended a meeting of the Britigh Empire delegation that

afternoon, Hughes, with Massey, the Premier of New Zealand, opposed

lPaDers Helating to the Foreign Relations of the United States,
Paris Peace Conference 1919, 111. (Dept. of State Publication 1958),
719-20, (Cited hercafter as 'F,R.P,C. 1919, iii' etc, )

%Cecil Diary, 28 Jan, 1919

JTpid., 28 Jan, 1919
4TIbid,
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the creation of any mandate system whatscever. Cecil explained hisg
views, backed by Balfour., Hontagu, the Secretary for India, afterwards
wrote: 'Anyone who heard Lord Robert Cecil this afternocon and anyone
who heard lir. Hughes's answer could only realise that Australia has

no cage except this, that she is there, and intends to remain there'}

Cecil summed up his views on Hughes's obJjections in a memorandum:2
First, annexation would not increase security because defence arrange=
ments were permitted under the mandate plan, Secondly, he gathered
that Hughes disliked the open door plan because he wished to reserve
the coasting trade between German New Guinea and Australia to Australia
exclusively., Cecil pointed cut that Britain was likely to be the only
serious rival in those parts, and Ausiralia could secure an agreement
about that; Japan he believed would only operate in areas too hot and |
humid for white traders,

Cecil also peointed out that even if it were assumed that Hughes
was right about security, the same vas true about sscurity for Japan in
the mandates which she was to administer, and this should reassure the
Australians, He said Hughes's arguments did not depend on particular
arguments: ‘'He is against the mandatory system altogether, at any rate

as applied to any territory in which Australia has any interest!,

1Lloyd George Papers, F/L0/2/34: lontagu to Lloyd George, 28 Jan, 1919

20HE 75/k5=7: memo by Ceeil, 29 Jan., 1919 (not circulated)
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Finally he countered the argument that the mandate system was unsafe
because unknown:
*This is the whole point., If we are going on with

exactly the same international system as before the last

war, then his position is unassailable. But if it has

become essential as I think %o try & make a change in our

international organisation, it would be surely deplorable

if owing to the fear of novelty, a British statesman

should succeed in wrecking an essential part of the new

proposals’

After the meeting on 20 January, Smuts invited Cecil to his
rooms to work ocut a compromise accepiable 1o America and the Dominions}
The Smuts formula played down the discretionary role of the League
in replacing a mandatory, though it retained the principle of League
supervision? It included a third category of mandate -~ those regions
which would be best administered as an integral vportion of the mandatory,
because sparsely populated and geographically close, This plan was
approved by Lloyd George and proved acceptable to the British Bmpire
Delegation, ILughes let it pass, claiming afterwards that he did not
really know what had been decided? There vwas no opposition to the
new plan at the Council of Ten,

Cecil had been digpleased with the conduct of President Wilson,

also, over this affair, He felt that Wilson had mismanaged his case,

had put forward untenable proposals and did not appear to know the

lCeCil Dial‘y’ 28 Jan’ 1919
ZRH.Hﬂlwyika%h%,i,lm%up

5Lord 2iddell's Intimate Diarv of the Peace Conference, Psl7
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1 . 4
details of the mandate plan, Wilson would not zay whether he would
agree even that Australia should have the mandate of German New Guines,

1,

and he maintained that he would treat the mandate plan agreed on as a

orovisional one? Cecil had been ready to discuss the matter with him

earlier, but Wilson had not been willing to do so; this, Cecil believed,
made the wrangles at the Council of ten inevitable? Wilson also d4id net
comnit himself about America taking a mandate anywhere, though he hinted

A

that it might be possible, This idea was not pooular with many wnerbers
of the U.3, delesgation - or in the U,3.,A. itself, and it subsequenily
came 0 nothing,

The time had come for a definite settlement on the whole League
scheme with VWilson, A meetiung betwesen him and Cecil was arranged for
31 January. Cecil consulted Lloyd George beforshand, but found him
unhelpful? After dinner, Cecil went to House's rooms at the Crillon,
determined to confront Wilson with the poinis at issue, and on which he
wished to have his way, He found %o his disappointment that Wilson had
not read the Cecil=lliller redraft, and had only an incompleie knowledge
of the recent discussions on the League?

Wilson and Cecil came to an agreement about the composition

of the Council: any minor power whose interests were affected would

loecil Diary, 29 Jan, 1919

2P, RyP.Cy 1919, 1ii. 786-789

30ecil Diary, 29 Jan, 1919

9,2,p,0, 1919, iii, 807
5

6Ibid., 31 Jan, 1919
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have ad hog umesbership; otherwise it would consist of the great powers
only; this was Cecil's 16 January plan, The President also consented
to Cecil's plan whereby, in some cases, business should be transferred
from the 'Executive Council' to the conference of the whole League,
But the President insisted that the members of the League be represented
by aMbassadors% Cecil got his wy over the arbitration article; the
provisions on appeal were dropped and one on a permanent court wms 1o go
in? They decided that Miller and Hursi should draw up a draf't based
on this talk, to try and reconcile the American and British views,

Hurst and Miller had a draft in print by 2 February? A general
statement of principles based on the compromise mendate convention was
included., The mos%t important change was in the 'territorial guarantee’
article., Hurst, who had been given discretion to act by Cecil, proposed
to cut the paragraph on revision of treaties from the text, Miller
readily agreed. It is not recorded vhy Ceclil permitted Burst to give
wey., VWilson himself had been in favour of the idea, IMiller records
that Wilson made no comment on the change when he read the new draft,
and this Miller took as consent; but it geems more a plausible explanation
that as Wilson later rejected the Hurst-Miller draft in toto, he did not
trouble to criticise in detail, It does indicate Wilson's insufficient

grasp of the implications of these draft schemes he helped to prepare.

Thus Cecil's treaty revision idea was dropped from what was to be

1p.H, Miller, Drafting, i. 65
ZIbid., i, 67

————

'Ibid, , i. 68-71; and ii, 231-7
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the working plan of the League commission at Paris,

Wilson had used the phrase 'Executive Council' to describe the
emall conference, This had been adopted in the wvarious amalgamations
of the British and American drafts, without Cecil appsrently objecting
- indeed on one occasion he pointed out that the word 'Executive' had
been lef't out, The Hurst«liiller draft also used the phrase, VWilson's
phrase 'Body of Delegates' was used for the whole conference of the
League, The document referred to the parties to the Covenant in the
Treaty as the 'Iigh Contracting Parties', Finally, to meet Wilson's
wishes, Cecil had earlier agreed to a disarmament article but in the
Hurst-Miller draft, it was reduced to a pious wish; duties of enqguiry
into the possible reduction of armaments were laid upon the Council,

On the evening of 2 February, Wilson suddenly announced that he
wished %o scrap the Hurst-Miller draft - it had no 'warmth and colour',
House agreed with him} The President drew up 2 new documentZto'be the
working draft for the commission on the League, which was to meet the
next day. It wwms based on his second Paris draft, In it he ignored his
agreement with Cecil 1o drop the arbitration procedure provisions, and
to have lesser powers on the council as ad hoc members only, He rewrote
the mandate article, keeping to Smuts' compromise formula, but stressing
the League's duties towards the mandated territories, and its right to

intervene. This new draft was printed on the morning of 3 February,

MHouse Diary, xv. 3 Feb, 1919

2).H, Miller, Drafting, i.72-73, ii.145-154



200

Thus the meeting between Wilson and Cecil, which House described as
having brought difficulties about the League almost to vanishing pointl
was completed discounted by the President,

Cecil was furious; Viseman, who had spoken with him, warned
House that it would be unwise to have him in that state of mind at the
League commisgion meeting that afternoon, and asked House to arrange
a. meeting between Cecil and ﬁilson’beforeband? House telephoned Wilson
to tell him that it was vital not to esitrange Cecil = the one man in
touch with the British govermment who really had the interests of the
League at hear%? The President agreed to see Cecil, For the first few
minutes the tension vas powerful: Wilson was nervous, and Cecil did
not conceal his disappointment, He said it would mean delaying the work
with long and detailed amendments% Finally the President 'who was a
little apologetic in manner', agreed to accept the Hurst-Miller draft,
though he reserved the right to clothe it in flesh and blood, as he pul

it, Cecil's opinion of Wilson wes not improved by thic episode; +his

H
was an example of the Pregident's tenacity of mind and incapacity for
co~operation, he observed in his diery - it was the result of a long
period of autocratic power, Wilson apperently did not seem to think it

Irreguler to teer up a draft to which he had Jointly agreed., MNoreover,

he seemed surprised at Cecil's resentment, and not at all interested to

Mouse Diary, xve 31 Jen. 1919

®Ipia,, 3 Feb, 1919

3Ibid.

S . o
Cecil Diary, 3 Feb, 1919
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hear that liller had gone without sleep for two nights to draft and re-
draft the paper.

Cecil made some attempts to consult with the French delegation
during the period before the League commission met, The French apoproach
was quite different from that of Britain or the U;S.A% They wished the
League to be a means of securing the results of the war; hence there
would be no question of Germany belonging to it until she had carried out
the terms of the Peace Treaty and paid reparations, as I, Pichon, the
French foreign minister, agsured the Chamber of Deputieg in December?
Clemenceau was sceptical but had agreed that the League should be attempted.
However the only kind of League plan which interested him was one which
would guarantee Angloe-dmericen ald for France in a future defensive var
against Germany. The French League draft, with its international army
and supra~national powers was designed to achieve such a purpose.

Cecil's official and social contacts with the French at this
time showed that their feeling about the League was at best usually
only a very reserved enthusiasm; more often, they did not believe in it,

and they hated %ilson's ideals. This depressed and angered Cecil?

1. H. Miller, Drafting, ii, 238-246

2The Times, 24 Dec, 1918, p.6, col.2

J0ecil Diary, 8 Jan., 22 Jan,, 27 Jan. 1919
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On 9 January, he went to see Léon Bourgeois, the chairman of

the committee who had drawn up the League draft} He was an elderly
infernational lawyer who had been prime minister of France and a Hague
Court judge. He did not have his colleagues' full support for his
scheme, and even at that date did not know if he was to be France's
League delegate, Cecil who found him voluble about his project, though
physically feeble, hoped that he would be useful, but was disappointed,
and in fact saw little of him until the meetings of the League Commission. .
He met him on 18 January and argued with him about compulsory arbitration
which Bourgeols defended passionately? Cecil thought him 'French,
systematic and unpractical’, Bored by Bourgeois's interminable speech
at the flenary Conference on 25 January, he scribbled a note to Balfour:
'If this old humguffin is as lengthy as this on the Commission for the
League of Nations, he will, as one of the American correspondents said,
"destroy the whole show",' Balfour passed Cecil's note to Lloyd George,
who said: 'That is no doubt why Clemenceau put him on’?

Towards the end of January, Cecil communicated some of the
drafted plans to Bourgeois through Col, House but did not have persomal
contact until 1 February, when Bourgeois again pressed for s genersal

statement on obligatory arbitration, and also for having representatives

1pia,, 9 Jan, 1919

2Butler Library of Columbia University, James T. Shotwell Collection,
George Louls Beer Diary, 18 Jan, 1919

3Cecil Diary, 25 Jan, 1919
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R iad . .
of the smaller powers on the exscutive council, Otherwise Cecil

was satisfied with the meeting,

The Americans were equally dieccuraged by Bourgeols, House and
Cecil discussed how they could avoid having him as chalrman of the
League commission while Wilson was away in the U,3.4. House recorded
that Cecil's objection to Bourgecis: 'is the objection we all have to
him and that is his verbosity and utter inebility 4o conduct meetings
expeditiously’? Thus the Americang and British lost faith in the
Prench, and as a result the french plan was pushed aside and the League
comuission working plan was an Anglo-dmerican document, This meant that

f

ilson and Cecil were in a controlling position at the meetings; they
gave the explanations; the French enguired, suggested and complained.
Though they had lost the initlative, they clung tenaciously to their
ideas and fought for them, albeit with 1ittle success, until the clos
of the League commission's sessions,

The French government's colonlal policy and attitude towards
mandates also disturbed Cecil, The discussions at the Council of Ten

revealed that Clemenceau mistrusied the mandabtes plan and thought 14

umworkable; he disliked

[

a Lieague which laid down laws

.! .F - ~
“Cecil Diary, 1 Fab, 1919

House blary, xv, 30 Jan, 1912
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e

gbout the administration of these regionsg, France's colonial minister,

imon, was afraid that the new gystem might erode the basls of
a2 SOUPL I N S 2 —~2 T S 27 —»«L S oL 1

pover in exXisuing colonless Lioreover, Gecil thought that France's

&

determination to stay in control of areas historically sacred to the

L., /

Arabs - in Syria - in pariticular Damascus, would be dangerous to future
peace; the Arabs, Colonel Lawrence had warned, would go to war with the
French 1if they received a mandate ﬁle:eé Cecil thought the French had
a right to some aduinistrative rvespongibility somewhere in the Near Hast
he suzgested Constantinople% It was intended, in the mandates plan
finally accepted, that areas such as Jyria should be largely self=-
governing, The duties of the mandatory powers would be concerned with
affording such protection from internal and external trouble as would
give mandated territories the stability to stand on their feet.
French rule, he feared, would mean ecoromic exploitation and less in=
denendence for the Arabs, further, if the Irench did not fulfil their
duties, they would discredit the League,

As mentioned in an earlier chapter it had proved impossible %o
nersuade the IFrench to abandon the Sykes~ricot Agreement, and Lloyd
George had chosen not to insist on this, as part of a policy of gaining

French support for certain British demands at the Conference, Cecil

1o, ReP.C. 1919, iil. 768-769

°Tbid, , pe760

m——p—a—

3Cecil Diary, 28 Jan, 1919

“pia., b Feb, 1919
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tried repeatedly to point out the dangers to him. He set out his

views in a memorandum of 4 February} In this he reminded the Prime
Minister that he was bound by his speech to the trades unions of the
previous year not to impose on the Arabs any government they did not
desire, British policy had indicated that the government wished the
Arabs to have Damascus in full sovereignty, by flying the Arab flag
there, and insisting 'quite rightly' that the &rab ruler Feisal be
treated as a belligerent, Feisal had pointed out; and the British knew,
that it was impossible to run an Arab country without Dasmascus, as it
was the chief market in that region. To fail to give it to Feisal would
not be actually a hreach of faith, but it wonld disrupt hopes that had
been raised, The British would he hampered by French intrigues if they
tried to help Feisal in other ways; and in Palestine, they woul be
unpleasant neighbours. Cecil thought that the French might be allowed
a mandate in Lebanon, on the coast, as they had done something to develop
the area round Beirut in the past; but it would be preferable to let
that area be independent and give the French Constantinople instead. It
would suit them better and cost less to govern. Lloyd George was
impressed by these arguments which he himself set out in a memorandum
after reading Cecil's paper? However this brought about no change in
French intentions., Cecil was preoccupied with other matters during the

weeks that followed, and did not raise the question until after the

1Lloyd George Papers, F/6/6/4: wmemo by Cecil for ILloyd George,
4 Feb, 1919

%0ecil Diary, 5 Feb, 1919



League comnission had finished their draft Covenant,

Cecil had orly a few talks with representatives of other
Allies about the League, He found willingness to help, bubt some
ignorance of what was involved} The greatest encouragement he received
wag from Premier Venizelos of Greece? who agreed with Cecil's view that
the great powers should have general directlon of the League, and that,
though disarmament should be an aim, there should be no attempt to
enforce it until international confidence was restored, He was less
encouraged Dy Hymans, the Belgian Minister of foreign affairsé wnom
he thought scepticel. Vesnitchf the Serbian plenivotentiary who was
to sit on the commission, struck him as ewvasive and 'likely to be
tiresome',

He talked a little with neutrals at this time, He took note
of a request by S weden” that the neutrals should be allowed to suggest

their views before the Covenant was finally settled,

loecil Diery, 2. Jan; 1 Feb. 1919

®Ipid., 12 Jan, 1919

Ibid., 29 Jan, 1919

“pig., 1 Feb. 1919
5

Ibid. , 28 Jan, 1919
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Chanter Seven
The First Draft of the League Covenant

February 1919

On the afterncon of 3 February, the drafting of the Covenant
reached its next stage ~ that of review by the commission of the
five great powers and five ~ later nine - lesser allies, Cecil later
wrote of the commission’s work: 'This story is set out in great detall
by Hunter ¥Miller, But I'm not sure if he has succeeded in giving an
adequate impression of its prodigiously concentrated work - in some
respects amateurish, but 1it up by genuine conviction and even enthus=-
iasm'}

The U.S.A. were represented by ¥Wilson and House, Great Britain
by Cecil and Smuts® Smuts had asked Cecil to take the major share
of this morkBand effectively, Cecil was the only British delegate
vho had an important influence - though he was sometimes a mouthpiece
for British Empire delegation views which were not his own, I, Bourgeois
and M, Larnaude -~ dean of the Faculty of Law at Paris - represented
France, Fremier Crlando and Senator Scialoja Italy; Baron liakino and
Viscount Chinda, both diplomats, Japan; M. Hymans, Belgium; Senator

Epitacio Pegsoa, Brazil; China was represented by V,X, Wellington Koo,

lagait, uss. 51073, £.113: Cecil to Churchill, 8 Jan. 1929

°D.E. liiller, Drafting, ii. 229230
3

Cecil Disry, 31 Jan, 1919
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her minister at Washington; Fortugal by the diplomat Jayme Batalha Reis,

and Serbia by Vesnitch, her plenipotentiary at Paris,

The Burst-Miller draft was used as the basis of the discussions
wnich were so intensive that a draft covenant for approval by Flenary
Conference was available after ten meetings, ending on 13 Februvary -
as Wilson had hoped. The commission was then adjourned; it met again
to revise the Covenant on 22 March, The commisaion discussed only the
League and did not concern itself with other aspects of the peace neg-
otiations. Vilson dominated the meetings; whenever he pressed for a
clause it ws always passed} Tact and determination gave Cecil, 21so,
a commanding position,

According to Hiller:

'Lord Robert Cecil had also great influence upon

the meetings, Not only his views but his manner were

obviously those of a gtatesman of long experience,

His patience and his willingness to listen to argument
gave his statements in reply great and even convincing

weight'Z2

Cecil stated his views with avuthority, He answered many
questions, but unlike ﬁilsonjand Bourgeois, he spoke briefly,

House regretted the stress on detail rather than on League
spirit, at these meetings, but was enthusiastic about the work done

and was proud that:

Yoecil Diary, 26 March 1919

%p.H, Niller, Drafting, i. 126
3

See House Diargxglﬁ Feb, 1929
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"Practically everything originates from our end

of the table; that is, with Lord Robert Cecil and

the President, I acting as advisor'l

Cecil was also pleased with the final results of these talks;
but found much of +the discussion tedious and dispiriting while it was
going ons

'I cannot say I am impressed by the work we are

turning out. I cannot share A,J.B.‘'s enthusiasm for

the President, Heis to me very. unatitractive -~ almost

repellent but an able man,,. !

He thought Wilson hard and vain with an eye for effect, He
suspected him of being less idealistic than he pretended to be., (4
criticism which he was subsequently to retract),

'The President is exceedingly courteous 1o me and

I think listens to me more than he does to any other

menbers of the Commission; also in 99 casges out of

100, we are agreed, but all the same, I do not like
him'

The draft Covenant was presented to the Plenary Conference

Impia,, 7 Hev. 1919
20HE 6/18: OCecil %o ledy R. Cecil, 7 Feb, 1919

Jtecil Diary, 6 Feb, 1919
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. 1 . e .
on 14 February - not at this stage to be passed by that body, but in

L ) Eel

order to bring the attention of the world to thes creation of a League,

(PR P

Cecil wms keen that there should be no delay in giving the draft this

]
<
-

publiclity

P

the preamble declared the

)
-!..

Wnat ¢id the deaft contain? Firs
aim of the League of Nations to bLe the promotion of international co=
operation and psace through accewntance of covenants not to resort to war,
by open and honmourable relatlons between members, and by the egtablishment
of the rule of law in interpational relations, A1l this wms in line with
Cecil's thinking, though he would have preferred it to have been more
dramatically puts

-

The League nerbers were o meet in two conferences - the

(¢

Bxecutive Council and ihe Body of Delegates - regularly, and in

o O
emergencies, Their functions were the same -~ but in fact most of the

work would be dealt with by the Executive Council Decause it could work

Sl

a

faster, and its membership corresponded more with the realities of oower,

in the world, Cecil himself was anxious that the Body of Delegates
should not come to take over the tasks more appropriate to the Executive
Council, and was against the idea that it should meet as often as the

smaller'body.3

1P, R.2.C. 1919, iii. 208-239

20ecil Disry, 13 Feb, 1919

DK, Miller, Drafiing, 1. 145
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The Bxecutive Council was to consist of the representatives

of Britain, France, Japan, Italy and the U,S.4., and four lesser

powers by rota., The decision to have four smeller powers on the Gouncil
was the result of pressure from the lesser &llies. It had been strongly
opposed by Cecil, He would have preferred a Gouncil of great powers
only. He was against the idea of basing the League's constitution on
any notion of the equality of the member nations, If all powers in

the Leagne ware to be treated on an equal basis, he said, the council
would heve to be elected by all the members of the League and this

might lead to a greater power being voted out by the lesser ones}
loreover, he said, the drafters of the plan had started out with the
idea that the Council should be small; this wes important because it
would be difficult for members to accept anything but the unanimous
decigions of the council, If the council was bigger, it might be nec-
essary, in the interests of speed, to take a majority decision, This
could mean that a greater power was dragged along by a lesser power?

He also feared that an enlargement of the Council might lead to a cone-
flict between the great and lesser powers as such ~ which had not

happened before, but which would clearly defeat the ideal of co=-operation

1miga,, 1,146

w————

*Tpig, , 1.147
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which should animate the League} He encountered opposition from many
of the commission -~ in particular from Bourgeois who said he feared
that the great powers would tend to go for peace at any price rather
than one based on Justice, He feared a sell-out at France's expense?
Hymans said that Cecil's plan would give the lesser powers no confidence
in the Gouncil? The Americans, in spite of ¥Wilson's earlier plan to
have four minor powers on the cCouncil, tended to side with Cecil in
these discussions%
Hymans wanted five lesser powers to be represented; wmoreover he
wanted provision for further expansion of that body; some of +the lesser
powers, he said, would develop into great powers with automatic merber=
ship; other smaller powers would be added to balance these? Vesnitch
proposed that four lesser powers should have meubership of the Council.
Cecil saild it was hard to say whether two was better than five or four
better than three; but the League would stand more chance of success if
it attempted too little rather than too much, He preferred therefore
to be prudent and to say two, If the Covenant had a provision for amend=-
ment this could be altered? Hymans accused him of proposing a Holy
7

Alliance; though he had himself avoided answering when Cecil asked him

if he contemplated letting Germany come onto the Gouncil as a great

8
power,
Cecil ws very angry? He g2id that there seemed to be a curious
1. . . 2. . z
Ibld., Le lli"B ]:bld., 1&-7"'14’8 JIbid», i. 12{-7

[eaY

"Ibid,, 1. 148 & 1.146 OTbid,, i, 159
7

Ibid, , i, 160

Tbid., 1. 161 ®Ibia. , 4. 159 bid,, 1. 162
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misapprehension that the council was the only organ of settlement in the

League, It should be a small group to reach decisions quickly; but mathers
could always be referred to the Body of Delegates. The view that his plan
would create a Holy Alliance was wholly false, and such distrust came
badly from Belgium, Vhatever the Constitution, the real sescwrity of the
small powers must lie in the senze of Justice of the greater powers, who,
through their position, inevitably decided things, What mattered, there=
fore, was the kind of council that would make the best impression and

most readily be adopted by the majority of countries; in his view it would
be a council that seemed likely to be effective. He thought that in view
of the differences of opinion they should pass the rest of the article

and leave the Gouncil numbers %0 be decided later. The commisgioners
agreed to do this, Af'terwards the Americans assured him that he had done
right in speaking so gtrongly; they were exasperated by the endless abstract
Justice that had been forced on them a% the meebting,

Cecil complained, in his diary:

'It is curious how foreigners perpetually harp on principle
and rights and other abstractions, whereas the Americans and
still more the British are only considering what will give
the best chance to the League of working ovroperly...’!

On 13 February, the final decision to have four non~-permanent
minor powers by rota was decided. Cecil said that in his view the form
of the article as regards the future expansion of the Souncil should not
be fixed; it would become unwieldly if it grew in the future and the

r

- . .2
League's work would De handicappeds

lCecil Diary, L Feb, 1919 - this entry properly belongs to 5 Feb,

2D.H. Miller, Drafting, iil. 301-302
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For a recommendation of either conference %o have binding force,
it was assumed by the League commission that voting must be unanimous =
the parties to the dispute not voting -~ except over procedure, The
unanimity rule had not, however, been laid down in the text, Cecil himself
had declared that it went without saying% however, he took the trouble to
stress it at the Flenary Conference of 1k February; there had been a
careful effort by the Commissioners to avoid infringement of nationsl
sovereignty, he said; no state need feel oppressed by a decigion by the
League conferences, because all such decisions must be arrived at une
animously?

It had emerged during the discussions of this matter that Wilson
himself was far from clear about these very imoportant details, His pre-
occupation with other important Peace Conference work explaing his somee-
what sketchy knovwledge of drafting detalls, but in assessing his role as
pilot of the Covenant, this vagueness of his should be remembered, His
force and authority at the meetings shaped the Covenant, but he had a very
much less definite scheme in his head than Cecil or Bourgeois. ZEverything
for him was subordinate to his 'territorial gusrantee' article; because
of it, he argued on one occasion, it was hard to conceive of any injustice
that might be done to the smaller powers by having only two representatives

on the Executive Council?

Ip.n, willer, Drafting, i. 235

, iii, 216-217

3

D.H, Miller, Drafting, i. 161-162
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In the completed draft, no decislon had been taken about where

the seat of +the League was to be., Nor had the name of the first
secretary=-general - as the Chancellor was now to be called - been chosern,
The change of title did not much alter the function of this officer, but

it empbasised his role as hesd of the secretariat, rather than givin

s
¢
3

the impression of an independent elder statesman in charge of a supra=

national organisation, Venizelos had been unwilling to take on the
office of Chancellor and partly vecause of the absence of a sultable

The Allied signatories to the Treaty - the 'High Contracting

Powers' (exclusive of ths ensmy) - were automatically to be wers of

2
the League, States who wisghed for subsequent admigsion had to be "fully
self'wzoverning countries, including Lominlong and Colonles', Cecll did
not mach care for the use of ithe words 'self-governing' because of the

impression of exclusivensss 1t geve; But as ilson had met British

wishss gbout adnitting the Dominions~by ndt dnsisting that arbassadors

should be the delegzates in the League - and India, {or which Cecil himgelf

felt that there was no very defensible case as far as admission was

4]

., =
cencerne% g he did not quibble about terms useds Admission would require

the assent of not less than two thirds of the body of delegates.

l * > A o ™ - .
Visc, Cecil, 4 Great Bxoperiment, p. 29
2.0 wr mesqn P vs o

D,H, Niller, Drafting, ii. 329

>Iia., 1. 164=165

} ) )
7.0, 608/241, £,1627 2/1.620, p, 25L: note by Cecil, undated, on memo
by Sinha, 22 Jan, 1919

DK, Willer, Drafting, i. 167
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At Bourgeols' request, prosvective meivbers were to be required
1 P g

to give effective guarantees of their intention %0 observe their inter-

)

national obligations; 4o the French this meant that the Germans must
have fulfilled the terms of the Peace Treaty% Cecil accepited that
internal instability might be an argument against immediate admission
of a country ~ i.e. RFussia ~ but he resisted any argument for exclusion
based on wartime alignments or war guilt (he had resisted mention of
responsibility for the war in the preaMble)? Yoreover, in order to prevent
the impression among neutrals that the Covenant created a Holy Alliance,

he suggested that a protocol should be added fto the Covenant containing

the names of the non~-gignatory powers who would be invited to Jjoin
imnediately., Cecil stressed that this would not mean that the neutrals
would be invited to Join in the Conference work, as the French feared,

And he stressed, too, that no distinction should be made between 'egotist'
neutrals and those who retained Allied approval during the w ? Cecil

was keen that the League should start on a new basis, unconnected with

past alignments or past practice; for this reason he consistently

opposed any references to the Hague Conferences of the past% The League
should not be associated with the prejudices of the war or the failure

of the Hague peace organisation, he thought.,

A disarmament article stated the principle of reducing arms to

as low a level as possible consistent with natiomal safety; it required

1 e wr mrs ) . s
“See; UJH, Miller, Drafting, ii, 260
2o s o . -

ITbid., is 225; and ii, 298-299
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the Executive Council to make recommendations to the member governments
on what they considered to be a reasonable military establishment,

Cwing to French objections, nothing was saild about conscription% The
council was to take into account the circumstances and geographical
situation of each state, It was laid down that 'these limits, when
adopted, shall not be exceeded without permission of the Executive Council’,
In general it deplored private manufacture of arms, and promoted frank
exchange of information on military programmes, For Cecil it was a
statement of a principle which he strongly approved, But he still doubted
whether it could be put into action, In the Covenant the Americans were
trying to meke the minimum possible inroads into seveveignty, and the
security orovisions had been cut down; the commissioners were therefore
obliged to cut down the digarmament provisions. Cecil supported this
policy. The French however were ready for major inroads, claiming that
their public opinion supported them in this. France was more concerned
about security than sovereignty after the wr., Bffectively Bourgeois
wanted an international army - a permanent military organisation to
preserve world peace - as well as international control of %roops and
armaments, Troop numbers, he thought, should be reduced according o re=
lative strengths and vulnersbilities; France's own frontier problems were
particularly in his mind in this context, A minimum quota of troops
would be maintained for League use by the wembers, Such a requirement,

Cecil pointed out, would be quite unacceptable in Eﬂgland? He warned the

D.H. Miller, Drafting, ii. 264

ido ] iio 290"297
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French delegates that the League would be desiroyed if they intro-
guced clauses unacceptable to the other powers; and if that happened
France would lose every friend she had} Partly at his suggestion and
to meet French anxieties, a separate article was drawn up which set up
s commission to advise on the preparation of military action when need
arose, instead of the French plan for a staff planning strategy in
advance, The French were not satisfied, and raised the matter repeatedly;
Bourgeois did so at the Plenary Conference on 14 February in what Cecil
described as a 'dismel' speech:
'The French are to me quite amazing., They

seem to e elaborately and laboriously engaged in

destroying the last remnants of gympathy felt for

them by the Americans, and doing so without getting

any real tangible result in return'2

Article Ten, the 'territorial gusrantee' - Wilson's key
article - was no longer, in the 14 February dralt, an undertaking to go
to wexr If necessary whenever the territorial integrify of a country was
violated., Cecil had obJected to the idea that menbers were bound %o
‘preserve’ each others' territorial integrity and political independence:

3

against external aggression; This was he sald an obligation o gZo 4o war

ia sy N Lo . . ) e s
if 1t meant anything,” He and Smuts douwbted whether the Dominions would

ltecil Diary, 11 Feb, 1919
“Ibid,, 1L Feb, 1919

Thid,, 6 Feb. 1919; and: D.E, Willer, Drafiing, ii. 26l

“p.H. Viller, Drafting, 1. 168
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be ready to go to war on behalf of Bohemia, for example} He objected
to a measure which he believed could not be carried out literally and
in all respect%; and he knew that it conflicted with the U.3. constitution
which required the consent of Congress for ezch individual declaration of
war, The phrase was not cut out, but owing to Cecil's pressure the
Zxecutive Council was given discretion to decide whether to do anything
at all in given circumstances? This did not worry Wilson much, as he
really wanted to set up a moral obligation; but the French who had
regarded thes earlier article as a way of getting Anglo-American aid auto-
matically if attacked by Germany, did not like this weaker formula,

Cecil had tried to get a treaty revision clause written into
the article; the guarantee would be:

'Subject, however, to provision being made by the

body of delegates for the periodic revision of treaties

which have become obsolete and of International cone

ditions, the continuance of which may endanger the

Peace of the world'4s

Wiilson did not think this could go through the Senate and it
was not adopted. However Cecil introduced the revision idea later,
as a separate article, without the words connecting it with Article Ten,

but otherwise identical,

1Cecil Diary, 6 Feb, 1919
%D.H. Miller, Drafting, i. 169
Sbia., 1. 169

AD.E. Miller, Drafiing, ii., 550; Ibid., i. 170
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The same constitutional objections were made; Miller pressed
them on Wilson., Cecil defended the article on the ground that revision
could only take place if there vas a unanimous vote, In the end Wilson
met him by suggesting instead a formula by liller, This laid down that
the Body of Delegates should only make recommendations, not decisions,
about periodic revision of 'inapplicable’ %reaties} This made the
article very feeble and was far from satisfying Cecil, but it was accepted
in that form,

The obligations of the merbers were listed in article twelve,
lenbers were not to go to wer without submitting questions, insoluble by
normal diplomacy, to arbitration, or enguiry by the council, and until
three months after the award or recommendation by the couwrt or council,
Thereafter they were bound not to go to wer with any country complying
with the recommendation, The Executive Council had to make arrecommend-
ation in six months and the arbiirators in reasonable time, Cecil had
asked for these times to be stated, in accordance with British ideas?

The arbitration article stressed the non-universal nature of the obligation
to arbitrate; the parties to the dispute were to approve the arbitrators,
if there was not already a stipulaticn about this in an exigting arbife
ration agreement between them; Cecil had always been anxious to bring

other arbitration agreements under the League, and had pressed this peint

on the commission? The members were t0 agree to carry out any awsrd gilven

D,H, Miller, Drafting, i, 202-203; and: Ibid,, ii, 258-289

D,H, Miller, Drafting, i. 173=-17L
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(it should here be stressed that an arbitration court of its nature has
to find an awerd in 21l cases and can therefore do so by majority vote).
The Executive Council was empowered to propose measures if a country failed
to carry out an sward,

In the 14 Pebruary Covenant, the Executive Council was to
formulate plans for a permanent intermational court, which would hear
cases deemed by the parties . suitable for arbitration under the arbite
ration article. Lo attempt wes made in this draft Covenant to lay down
its constitution,

Under article fifteen, dealing with the procedure of the
Executive Council, if that body rsached a unanimous decision on a dispute
(the parties %o the dispute not voting) the wembers would agree not o go
to war with any party who complied, £ a party refused to comply, the
Executive Council had discretion 4o propose a course of action to give

effect to their recommendation, Cecil had been largely responsible for

isos  had startsd with a polint ralsed
country's wartime experience, vas afreid

ignore = wouncil decision, He therefore

P v

wanted to make a unanlmous decision actually enforceable by sanctlons,

and a mwajority vobte 4o have the force of a recommendation, Sourgeois
cn o -:,.1 < . B a3 : ‘ : e t

supported himy Cecil opposed the suggestion., It was vlain that such a

clasuse would be unacceptable to either the British or American legislalbures,

But as his later actions showed, Cecil did anpreciate tha% there ves a

(PP 1w)

U o Pt . -
D.H, ¥iller, Drafting, ii. 269
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weakness in an article which was powerless 10 stop a debtermined aggressor,

by

e

He therefore sympathised when Venizelos suggested that a modif

S

Yods

ication

should be made to maintain the principle that an injured party should be
secured scome satisfaction in a dispute where the Jouncil found uwnanimously
in its favour, Hiller would not permit the plan whereby a unanimous
report should be enforced - which amounted he said, to compulsory arbit-
ration; he wanted the ariticle kept weak, in effect, Dut Cecil finally
secured a clause stating that il a party to a dispute should refuse to
comply with the unanimous report of the Council, the council should 'conw
,
sider what steps can best be taken to give effect to their recommerdation'y
In other words the possibility was implied, though not stated, that the
gouncil might recommend that the injured pariy should go to wer; it will
be remembered that League members were bound not to go to war with a
nation complying; therefore the nation which refused the recommnendation
would if it resisted the injured party's military attacks, bring down
the sanctions of the League upon itself; it would thus be isolated,
This alteration, subsequent to revision by the final drafting commitiee
of this session, on 12 February, vas adopted; the revised clause was
even stronger; it read:
'If the report is unanimously agreed to by the members
of the Council other than the parties to the dispute, the
High Contracting Parties agree that they will not go to

war with any party which complies with the recommendation,
and that, if any parties shall refuse so to comply, the

Council shall propose the measures necessary to give effect
to_the recommendation'Z (Author's italics)
1

D.E, Miller, Drafting, i, 192 - 194

°D.H. Miller, Drafting, ii. 312
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Here an executive function was laid down for the council; the
whole implication was that the Council would be prepared if necessary
to take action 10 authorise sanctions and swing the wholes wéight of
world opinicn and League agalnst the aggressive party., Cecil thus was
not so much bent on excluding the possibility of wer, as on making the
League strong enough to make an aggressor fear the consequences of an
unjust action, Unlike the bterritorial guarantee article - as it
appeared in the Hurst-Miller draft - it did allow the council freedom
of choice in imvosing sanctions on the aggressor. That inflexibility
in the guarantee article had been eliminated, as we have seen, during
the course of these meetings., It was because of their inflexibility
as much as because they were blatantly unacceptable to the British
and U,8, legislature that Cecil had opposed Hymand proposals,

In the 1L February Covenant a mejority decigion of the Council
was not to carry any binding force, But it would be given publicity
to try and encourage a peaceful settlement,

The sanctions article in the 14 Pebruary draf't applied only
to breach of obligations under article twelve. Bourgeois had wanted
sanctions also %o be applied to enforce awerds and recommendations, in
accordance with the French view of a strong League, but this was not
adOPted} A non-member could be invited to have ad hoc membership in a

dispute with a member, and if it refused this and took action which for a

15,5, Miller, Drafting, i. 208
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League werber would constitute a breach of article twelve, sanctions

would be applied against it also,

Other articles, in line with Cecil’s thinking about the spread
of peaceful attitudes, gave the League wide supervisory responsibilities
on such matters as lebour, mandates and transit, It is appropriate here
to say something about Cecil's views on labour, during this pericd,

The election had impressed him with the urgency of the issue of industrial
peace in England after the war, and, internationally, the possibility of
widespread communist revolution had grave implications for the future of
the League. His pre~war views on industrial co=-partnership were aired
again in public, during the electio% and in the months that followed, and
he keot in touch with left wing opinion throughout the Conference?

The proposed new International Labour Organisation, for procuring fair
conditions of labour throughout the world was canvassed by its supporters
partly as a foundation of peace: 'universal and lasting peace', declared
their resolution at Paris, 'can be established only if it is based on
social justice‘? This argument impressed Cecil profoundly.

He was aware %too that the League might gain greater working class
support if' it were connected with a new institution designed to improve

their conditions. The declared aims of the International Labour Convention,

Tpaait. uss. 51162, £,56: address by Cecil, 26 Nov, 1918

%Cecil Diary, 18-24 Feb, 1919

3Margaret Stewart, Britain sud the IIO, The Story of #ifty Years
(London, H.1,8,0, 1959), p.1
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which began with 'Labour shall not be regarded as a commodity or article

1
of commerce'] accorded well with Cecil's own views, on ‘industrial

revolution', as he put it, He endorsed the princivles on wnich the

British, led by Barnes, procesded, and the cautious, not over-ambitious

programmeé that they favoured, and which liks
won the day. He encouraged the Dritish labour representatives 1o work

closely with his League section, = They, on their part, were keen that the

International Labour orgenisstion should have the

3

7Lth the Leapguey The Plenary Conference of 25 January resolved that

prestige of connection

comission of enquiry invesitigating the enforcement of labour legislation
would énerate in co-operation with, and under the direction of, the
League? and'on 8 Pebruary Cecil prcoposed at the League commission that

a permanent commigsion on labour would be part of the organisation of
the Leagué, assisting League members %o secure falr and humene labour
conditions in their countrises and those of their associates, This was

agopted ?

In accordance with Wilson's original trade equality point in
his wartime peace programme, an article on economic equality was included,

Cecil voted for it, though like many others on the commission he did not

1Ibidt 3 p. 9

zYale House Collection; Gordon Auchincloss Papers: Cecil to Auchincloss,
13 Jan. 1919

3D.H. Miller, Drafting, i, 417
4F.R.E’.C. 1919, iii, 202-203
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think it could apply during the recomstruction period, and the
article was modified to say so} Cecil was in general sympathy with
the ideal, He wished to prevent the revival of discrimination against
British trade through mést-favoured-nation clauses in continental
comuercial treaties ~ which had broken down or gone into abeyance
during the war? The need to retaliate against these treaties before
the war had been one justification for the British tariff reform policy
that he had ovpoged. In fact no convention was accepiable to the Allied
and Associated powers and the Covenant contained the only expression of
this idedg

In the 14 February draft, treaties inconsistent with the Coven-
ant were to be registered with the secretary=-general, and published as
soon as possible thereafter, One article, eleven, was passed unchanged,
from the form it had taken in the Hurst-Miller draft (article nine of
that document)s This article declared every war, or threat of one to
be a matter of concern to all the members of the League; the members
reserved the right to take any action deemed wise and effectual to
safeguard peace; 1t was also regarded as a friendly right of each merber

to draw the attention of the Body of Delegates or council to circumstances

D.H, Miller, Drafting, ii, 278-279

F.O. 374/22, pps 43=48; 11th meeting of B,E,D., 1 March 1919

A.J. Mayer, Politics and Diplomacy of Peacemaking, v, 121~123; and:
D.H. Miller, Drafting, i, 19=22 and ii, 16-22




207

threatening to disturb peace, This subsequently important and useful
article, originally conceived by Senator Zoot, aroused little discussion
at the Conference} A final article provided for amendments 4o the
Covenant when voted for by mewmbers of all the Executive Council and
three-quarters of the Body of Delegates?

One or two ideas propounded sarlier, and in the Hurst-Miller
draft, were not included, as a result of the commission's discussions,
in the 14 February draft, but throw interesting light on Cecil's views,
Pirst there was the religious equality article, Wilson had always been
in favour of this and his formula was used for discussion, ¥%ilson's
article forbade governments to make discriminating laws - i.e, against
pacifist religions ete, Cecll proposed instead an article authorising
the Zxecutive Council to take oreventive steps against a state whose
persecution of a religious group within itg borders was likely 10 be a
cause of war, This involved far less interference with sovereignty
that did Wilson's; in this Cecil aimed at making the Covenant as accept=
able to its prospective merbers as possibled The article was examined
by a drafting committee, which ended up with a formula with similer
wording ito that of Cecil but going much further, It sanctioned ocutside
interference not merely in response to action by a League member, but

against any general policy of intolerance anywhere; neither thisg article
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nor Cecil's version ruled out armed inbtervention, HMiller was alarmed
by this and it was replaced by a mikker formula: an undertaking by
merbers not to orohibit any form of religious practice unless public
order or morals were involved., League action to enforce tolerance was
not mentioned in it% In the end, however, it wes dvropped altogether.
This was because the Jagpanese wished 10 fack 2 race equality clause to
ite

The League was not universally populaer in Japyan, A large
militarist element disliked it - in parfticular the controls that would
be imposed by the mandate system in Japan's new Pacific Island scquisitions,
However, the Japanese government hoped that the League might provide them

2

with a wy 10 secure the removal of the humiliatin

.

g immigration laws in

0

California and Australia which discriminated sgainst Asiatics. 4 racial
R s 1 ‘s P . 2 .
equality clause would be in the spirit of the Fourteen Points.s Wilson

personally agreed with this; but he knew that a clause that would
encourage the revival of Japanese immigration would be unacceptable in
the U,3.A. The British Empire delegation did not want such a clsuss

. e o . 3
either, Wilson asked the Japanese to submit a2 milder formula; but they
explained that Japanese public opinion demanded that a strong clause be

proposed ~ namely That League members be requested to drop all domestic

Ibid,, i. 196-196; and: Ipid., i, 221

%F,0, 608/211, f. 642/2/1.335: quotation from 'Kokumin' enclosed with
report from Greene to Balfour, 12 Nov, 1918

3

Zfhe Intimate rapers of Colonel House, ed, Seymour, iv. 322
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laws based on race discrimination, At the commission, Cecil praised
the nobility of thought ingpiring the speech made by Makino on the
stbject, but explained that owing to British Empire attitudes it ws
better to postpone examination of the question. Venizelos said, and
others agreed, that questions of race and religion were best lef't at
the moment, Cecil therefore took a vote on viether the religious
equality article should remain in the text; because of drafting diffic=-
ulties it was dropped, an& Wilson, who vas absent, later acquiesced,
owing to the embarrassment caused him by the Japanege request}

Finally, Smuts raised the question of an extrs conference -
e kind of interpational parliament containing representatives of national
parliaments, or their eguivalent =~ and all shades of opinion, He
believed that public opinion would be disappointed if there was not such
a body, The idea had been discussed earlier by the British, and some=
thing of the kind had appeared in the 17 December 'Draft Skeitch' drawn
up at the Foreign Office, Cecil, however, came out against the plan at
the commission; he thought that public opinion would have to grasp the
idea of the League first, and to reveal its attitude towards it, before
such a body could be set up.2 He wag anxious that the League should not
be a bear garden of multifarious national representatives, who disagreed
with each other, within delegations, on the functions and purposes of the

League,

Ip,H, Miller, Drafting, ii, 323-325

ZIbid., ii, 300, i, 231
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Such was the form of the new draf't Covenant, In the next two
months 1t was t0 be modified considerably; and, as in these first

sessions of League commisgion, Cecil was to play a major part.
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Chapter Bight
The Revision of the Draft Covenant

February -~ May 1919

Cn the whole the February draft was a triumph for Cecil and
his assistants, Wilson was not altogether satisfied with it, He felt
he had compromised too much; he and House preferred the 'Magnolia' draft
of the previous summer; 'Certainly', Fouse comnented, 'our document was
more human and & little less 1egal£§sti§7..,. T thin it has been une
fortunate that we have had s0 many professional lawyvers on the committes ....
they are nearly always technical and unsatisfactery’% Wilson left Paris
shortly after the rlenary Conference to present the draft Covenant %o
the Foreign Relations Committee of the U,S3. Senate in Washington,

Between 14 February and 7 May, when the Covenant was presented
to the Germans with the Peace Treaty, a number of important modifications
to the League constitution were made, and others were attempted but were
not adopted. It will be seen that in nearly all the changes of importance
again it was the British and Americans who got their way,

Cecil, however, did take trouble to see that neutral opinion was
consulteds The French at first resisted this plan; they vanted noone but

the wartime Allied and Associated powers to draw up the freaty for

YHouse Disry, xve 13 Feb, 1919
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presentation to the Germans, JSome neutrals suspected that a 'Holy
2
Alliance' had been created, Cecil did not want these countriss to e

4

alienated, for he wished the League to have as wide a nmerbership as
possible from the outset, He t0ld 'that 0ld image! Bourgeois, that if

the French refused to allow the neutrals a say, Britain and the U.3.4,

3

, : . 4 -
would have to act independently; House backed him, Finally he secured
Clemenceau's agreement, on 8 larch =~ otrovided the meeting with the
neutrals was unofficial, and any changes proposed by them were put fore

ward a% the Deague commission - when 1t met again -~ =g coming from the

<

I

Allied ﬁelegates? Pregident Wilson gubsequently authorised a meeting

2 ”, ¥y D
he neutrals to fake nlace on 20-~21 Harch,

P

Before describing in detail the changes made in the Covenant,

t is desirable here to give a brief list of events at this time asz far

je

as they were connected with Cecil's League work, Also, something further
mist be sald about his relations with his own and the American delegations,
Between 14 rfebruary and wWilson's return a month later, Cecil

vias engaged in encouraging publicity for the League in Englend and in

lSee: House Papers, Cecil to House, 8 March 1919

%F.0. 608/243, f. 1641/1/2. 3670, p.116; Noel-Baker minute for Cecil,
27 March 1919

’Cecil Diary, 17 Feb. 1919
“Toid., 27 Feb. 1919, and House Diary xv. 25 Feb, 1919

5House Papers, Cecil to House, 8 March 1919

D.H, Miller, Drafting, i, 303
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reviewing the draft Covenant in the light of his section's views,
and of opinions received from home; he had established an advisory
committee at the Foreign Cffice chaired by Fhillimore; this maintained
N . P | Sl on s N . 5
touch with British opinion, The British Empire delegetion examined
the Covenant at a meeting on 13 Merch, and submitted paper criticisms
2]

as wells Cecil also tried to settle differences with the French at
this time,

- wra £ o1 3o y s L

He saw Wilson on 16 March’and again on 18 liarch, when the
important changes desired by the British and by the U,S. senators were
discusseds. The League commigsion reopened its sessions on 22 March,

snd met agein on 2k and 26 Narch and on 10 end 11 April? On 1 and 2

April, there were meetings of the final drafting committee of the commission?
Three other matters occurring during this time should be noted:

first, Cecil was appointed as chief British economic representative on

gquestions asbout Zuropean reconstructiOﬁz The work in this cavacity tock

up mogt of his time, His exasperation with the French over the economic

settlement, his desire to secure American assistance in Zurope, and his

growing realisation of the chaos in central Europe inevitably coloured

Ydi1vert Murray Papers, Cecil to Murray, & Jan, 1919

%p,0, 37L/22, Da53: 13th meeting of B.E,D, 13 March 1919; and
D,H, Miller, Drafting, i, 354=362
J0ecil Diary, 16 March 1919

AIbid., 18 March 1919; end: D,H, Miller, Drafting, i, 283-296

2L ULUE L
op,E. Willer, Drafting, ii., 336-394

7

°Ibid., 1. 390~-418

Cecil Diary, 17 feb, 1919 (1st meeting of Supreme Economic Council)
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his League work at this time as well, Secondly, as a result of a pro=~
vosal to conclude a preliminary military peace settlement, because of

the slowness of the Conference in meking a comprehensive treaty, there

£q

rew Up an idea that the Covenant was not o be included in the Peace
Treaty with Germany, but would be signed 1ater% Thig idea was accepted
by many in the various delegations who were not particularly in favour

of the League% Lloyd George did not attempt to deny the rumocur as far

as the British delegation was concerneds Cecil and his fellow supporters
of the League were very worried by this, and he iried 1o secure a public
&enial;Bin the end, however, the idea of excluding the Covenant faded
away, as did that of a 'military treaty', Thirdly, by the latter part of
March it csme home to Lloyd George and other leading wmeubers of the
British delegation that the reparations policy and the detachment of
large areas of Germany as planned in the Treaty might result in Germany
refusing to sign the Feace Treaty and throwing in her lot with Bolshevigt
RHussia. He and his advisers vprepared a memcrandum which advocated some
moderation of the terms; a draft of this 'Fontainebleau memorsndum' was
shown to Cecil on 25 llarch, and he was invited to make comments, some of
vhich will be referred to 1ater% He personally believed that the terms

shiould e moderated still further,

) . O
DU, Miller, Draftine, i, ©5-100
2

Cecil Diary, 15 Farch 1919

o crm LT I y .
“Lloyd George Fapers, &/6/6/19: Cecil

1 ¥

i

oy

5 tareh 1919 £ad Lot™an Savers . G0 LO.TT. 0
2oL arch LAY @050 LOoTAdan ..'-.O:PL.LE:, i) ;.‘u,\L.,/,:)l,
-
a

F

Conf'erence e

1, Cecil's

fow Lloyd George, 20 larch 1919
3 £e, 918



19 April}

British
Aoril bubt were kept wallting for thwee weeks; partly at Cecil's urging,
the Covenani was lald before the Plenery Conflerence on 20 April, and

]

acceAted§ The general drafting commititee of the Conference performed the
i+ = i ~ s D) n . 4 o
task of incorporating the Cowepnant in the irealyj a {ew amendments wers

made or attempted at this stage, The treaty was handed to the Germans on

Cecil continued to enjoy gZood relations with the Americans,

House fell out of favour with Wilson because of his negotiations during

Wilson's absence, but this did not affect Cecil's dealings with e

ther

Jode

man at this stage. WVilson, House and Miller had all come to appreclate

Cecil's works. 'Cecll bears the brunt of the explanation, and his patience
5
is mervellous', wrote House, But Cecil did not come to like the Presicdent

1 aa s o
Cecil Diery, 12-19 Apr. 1919

2 £ .

F.0. 374/22, p, 168 and p, 171: 26th and 27th meetings of B,E.D.,
21 Apr, 1919
3See: Library of Congress, woodrow “ilson FPapers, series 5B, box 24;
Cecil to Wilson, 21 Apr, 1919; and F,R,P,C. 1919 iii., po. 285~330
AD.E. Miller, Drafting, i, 498

iouse Diary, xv. 11 Apr, 1919



236

w A 1 .. , \ C s .
much more than before, His first meeting wiih Wilson after his return
2
from America was in fact inauspicious. Wilson had handled the present-

ation of ths Covenant to the Senate tactlessly; he had insisted on
treating the criticisms of it in a personal light. A wmajority of the
senators - enough to prevent consent t0 the ratification of the treaty =
had voted, in a resolution drawn up Dy Wilson's arche-enemy Eenry Cabot
Lodge, for keeping the CUovenant separate from the Peace Treaty, There
was an element of personal ovposition 1o Wilson in this, and of party
feeling in a largely Republican 3Jenate, Dub there was also a truly dis=
interested concern that the rresident was rushing the country into a
radical new foreizn policy based on a largely British scheme, By no
means all were wholly against the Covenant; but they wanted time to
consider and amend 1t., Republican sensators like Elibu Root, who were
stronz supporters of a League, presented suggestions for changes to be
made in the Covenant if it were %0 be accepiable fo them?

Cecil found Wilscn reluctant to accept these changes and cone
vinced that the American public was against them; Wilson said that a
League dictated by the 3enate would not be vopular, Cecll was very

depressed by Wilson's attitude which would he felt lead to the League's

rejection in the U,3,A., Iany of the changes wanted by the British
¥

Lsee Cecil Diary, 6 May 1919

21016., 16 Liarch 1919

BSee: 7,0, 880/222, L, of ¥, 17+ Lorg ﬁeading tel, for L].O:ff‘i Geaz‘ge

& Balfour, 9 March 1919; and;: 7,0, 380/922, L, of T, 19: Lord ieading
'tel for LlOL’d a-eDrg_,e and anlfOUJf 10 karch 101 s and: 0.5, L_il’i_er,
rafting, i, 276=278
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delegation were the same as those requested by the senstors, though he
) I | . X . o a
avoided saying so0, He was still wore discouraged when he learnsd firom
Thomas Lamont, an dmerican financial delegate, that the League's orospects
: 4 T oA Fe] 1 R 3 ] .&..2 a
in the U.S.4, were far worse than Wilson had made outs FHortunately the

Pregident had swallowed his reseniment and had Decome more realistic when

he saw Cecil on 18 March? he was willing to meke the changes., After that,
they had few disagreements,

s

Cecil's relations with his own delegation continued to be uneasy.
The British government did not regard themselves asg committed to the 14
February Covenants It guited Lloyd George that Cecil was not in his

government, and this fact was as inconvenient for Cecil as

=

1 was cone

venlent for Iloyd George, The members of the British Rmpire delegation

u

were unenthusiastic about the Covenant draf+ts where they were not definitely
opposeds They worried chiefly about inroads on British sovereignty,

Cecil found himself cn the defensive at the ‘rather tiresoms' meetings

. . - P -
of the B,H.D] IHe had developed a very low opinion of most of his Dominion

colleagues:

'Personally I am fed up with this idea that on every body
of importance one or more of these very secondrate individusls
is to be put but I do not know that I should feel so bitterly

Yoeenn Diary, 16 March 1919

®Ibig., 18 March 1919

3Ibid., 18 liarch 1919
b, Filler, Drafiing, i. 241-242

5See: 7,0, 374/22é Pe53: 13th mgeting of the B,Z.D,, 13 March 1919, and
F.0, 374/22, 0,168 and p.171: 26th and 27th meetings of B.A.D, 21 Lerch
1919; and Cecil Diery, 21 Apr, 1519
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about it if it were not for the ineffable Hughes’l

Y

He continued to criticise Lloyd George also; he thought him a poor
diplomat, The worst row between the two men was over the issue of American
naval building; this blew up at the end of karch, In 1916, the U.3, Con-
gress had authorised the building of a great new naval fleet; during the
war priority had been given to the construction of anti-submarine vessels;
after the armistice, however, the navy department placed their orders for
the battleships authorised in the same programme, These dreadnoughts

would give the U.3,4. a naval strength almost equal to that of Great
Britain, The navy devartment presented a further programme in Decewber
1918 which would give them actual superiority. Wilson backed this; he

felt it would increasse his bargaining power at the Conference? Lloyd George
wes deeply comunitted to British naval superioriiy; he could argue with
justice that it was hypocriticel for the President to preach disarmament

on the one hand and try to outbuild Britain on the other% Unfortunately
Lloyd George used tactics which put him in the wrong., One of the changes
in the Covenant wanted by the U.3., senators was a clause safeguarding the
lonroe doctrine, +ilson had assented %o this, Lloyd George, disliking

what he regarded as selflsh ressrvation of a large sphere of American

Cecil Diaxy, 27 Feb, 1919

CHE 6/3h: Cecil to Lady R, Cecil, 27 March 1919

(=

5See: D.H, killer, Drafting, i. 422-424; and:
N s amy - - - - P =
american Evoch (1st edn, , Hew Tork 1955), », 27
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‘Cecil Diary, 5 aor., 1919; and Lord Riddell, Lord Ricdell's Intimate Liary
of the Peace Conference and After, p, 118




wanted the honros doctrine clause tThey

. e L . : A A
Cecil was disturbed when he learnt about thisy Though he agreed

with the Jjustice of Lloyd George's criticisms of the fresi

[

P

believed that this itype of vargaining, wilch had answered well with the

2 3 -
; they had already been

French, would simply antagonise the Americans:
antazonised over French attempts t0 bargain over the League; this plan
world put all of U,3, opinion behnind the President if it became generally
known, and the result would be that America would refuse financial ald to
Europe - which Cecil had now come to think was essential for European
economic recovery, 1t would also endanger the League itgelf; the League
could only work through the 'hearty cooperation' of Britain and the U,S.4.
Cecil felt that Llovd George's attitude showed that he valued the League
little, and, this being the case, Cecil said, 'I doubt very much whether
the League can be a2 success as long as thie government remains in officé.3
He pointed out that the Monroe docirine had nothing to do with

the U,3, navy programme; and ne did not think that the Americans would be
willing to abandon all their naval plans, HNonetheless he believed that

if fairly handled they would g0 a long way %o meet the British; they had

l¢ecil Diary, 26 Harch 1919

2CHE 75/143~146, Cecil to Balfour, 5 Apr. 1919

Sbia,
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already consented to a largely nglish Covenant, and had allowed the

separate representation of the Dominlons - against their own principles.

Cecil told Balfour that he had undertaken his work on the under-
standing that the government would give him the fullest support; he
expected to be told if the government had decided to chenge their policy;
he was not going to carry out a policy he felt to be intrinsically wrong,
' ... and exceedingly hazardous t0 a cause in which I passionately

P ; s - 1
believe and to which I am pledged by every obligation of honour',

Lloyd George at first ignored Cecil's criticisms, but the total
deadlock in the talks between the American and British navsl delegates -
who were both equally chauvinistic - forced him to let Cecil find a way

4 1 § . . 2
round through private talks with House.

When he wrote to House, Cecll stressed very strongly that Britain
must have a margin of safety in her maritime defences:

ese 1f I were British Kinister of the Navy and I saw

that British naval safety was being threatened, even by

America, I should have to recommend to my fellow countrymen

to0 spend their last shilling in bringing our fleet up to

the point which I was advised was necessary for safety’

This must come even before Anglo-American friendship, To in~-
aungurate the League of Nations with a naval rivalry between its two chief
supporters 'would doom it to complete sterility or worse'. But if the

Americans would say that after the Treaty was signed they would abandon

“CHE 75/143-146, Cecil %o Balfour, 5 Apr. 1919

2 | ;
Sce Lloyd George Papers, ¥/6/6/05;

Cecil %o Lloyd George, 4 Apr, 1919;
and: Cecil Diary, 8 dpr. 1919; and: H

cuse Diary, xv, 7 4pr, 1919
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or wodify theilr programme, and if the British gave reciprocal assurances,

that would e a fitting inauguration., House aided by Cecil wrote a reply
- which was approved by %Wilson - to be shown to Lloyd George, This did
give hope that the U,S., might agree to sgome modification of naval plans

. - 2 . . 2
if the Treaty was satisfactory and they received assurances in reburn?
there was no promise that the current navael ovrogramme would be stoppeds
Lloyd George was therefore not satisfied; he still held out againgt the

\ s . . . s . 3,

Monroe doctrine though Cecil sald such a tactlic damaged his case; 4% a
further meetling House refused to discuss the lonroe doctrine clause at
all, and stated finally that naval strengths could not be debated further
until after the treaty; Wilson could be relied on not to0 start =z come
petition., Cecil asked House to keep the talks secret to avoid a major
controversy between Sritain and the U,%,4, He told fiouse, and later Lloyd
George, that he was very discouraged by the whole incident and was thinke
ing of leaving Paris for &ood? In the end, owing to the American

determination to press on with the lonroe doctrine srticle, and the cone

vincing case against interfering with it, Lloyd Georze nut uo no further

S

dn 3 d-

w0 1.Ce

The incident illustrates clearly Cecil’s isclation from his
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Cecil wae Finding that he did not have hls government

Dy Ee
R
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cstimate of their qualities and policies

to expect this. Certainly he vwas coniirmed

in bis opindon of Iloyad

Georges. Lt would be false to say that Cecil carried no welght with him;

va Georgs was not dependable in his support. Like many anothsr
expert! at the Peace Conference, Ceclil vwes consclous of Deing oroduced

when needad to prove a point, and ignored and even obstructed at other

2 W

N

times, Cecil began st this stage 40 lesan a 1little wore on those of his
colleagues who gave unqualified support to the League, The indispensible
Noel-Bzker, for example, exercised a greater influence on Cecil's views
from this tine, and this is evident even in the remaining months of the
Conference,

The changes in the 1L PFebruary draft, before ithe Covenant was
submitted to the Germans, must now be describeds Ag far as possible the
topics are dealt with in the order in which they appear in the revised
text,

There wag no change in the preamble; but the Japanese did attempt,

1 +

. 1 . . . s
unsuceessfully, to have e principle of racial equality stated in it,
In Tlew York, on 14 kiarch, the Japanese ambassador had proclaimed his

: . . . . . 2 .
country’'s determination to achieve this aim, and this had created great
porehension in the U,3,4. Cecil appreciated the importance of placating

American opinion on the question, to diminish opposition to the

19 2.P,C. 1919, iii. 321 (Fresuble)

%p.E, iiller, Drafting, i. 29
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1 4x a St d, s ; s
Leaguel but he did pot want Sritain to give public assurances of support

<

to the U,S,4, on the immigration guesticn, at least until after the
. . 2 . . .

Covenant had been signeds, Furthermore, he was in symwpathy with the latest
Japanese proposal as it had been worked out with meuwbers of the British

- Iy -
Empire and americans, This new proposal contained no reference to 'race',
because 1t vas felt that it would be hypocriticel for the Empire leaders
3

to nroclaim the princinle of racial equalitys; The proposal called instead
i oy iy 3 +/ = P

for: 'the endorsement of the principle of equality of rnations and Jus

ot

L ) . smaa
treatment of their nationals', All the British delegation were willing

to support this proposal, except Hughes, and lassey, who followed his

5

lead; Hughes had threatened to stir up opublic opinion in the Empire
g
. . e . ¢} .
and Americe if anything of the kind were sttempted, As the vote of the

Britisnh Empire delegation had t0 be unanimous, this effectively vebed
the amendment as far as that body vas concerned. Cecll therefore had

the duty of opposing the proposal at the commigsion on behalf of his

o

elegation, Smuts, who had conducted most of the negotiations with the
Japanege, was called away at the last minute, and Cecil had %o put the

case unalded; he was very impressed by the speech with which Baron Hakino

1F.O. 608/2Lk, £,1651/2/1,3525, p.145: Geoffrey Butler to Cecil

2 March 1919; and p.143, note by Cecil

°Thid.

3Sir James Butler Pavpers, note by J.R,M. Butler, 26 March 1919

LD'»I Miller, Drafting, i, L61

o

Lloyd George FTapers, F/6/6/29: memo by Cecil for ILloyd George, 15 Avr, 1919

.
“House Diary, xv. 27 liarch 1919
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accompanied the proposely ILakino warned the commission that the re=

jection of such & claim involving national vwride might destroy faith
in the League among the countries involved? Cecil said that he was
'personally entirely in accord with the idea advanced by the Japanese
delegation'; however; his own govermment, though recognising the
importance of the principle, did not feel the problem could be solved
without infringement of sovereignity, The Japanese could, he suggested,
raise the matter later on the IExecutive Council on which they had a
permanent place?

killer, who watched him speaking on this occasion, recorded:
11t seemed to me at the time that Cecil felt that he was performing a
difficult and disagreeable duty, After meking his statement Cecil sat
with his eyes fixed on the table and took no part in ths subsequent éébate’?
In fact Cecil &id add a comment later in the proceedings - a reflection
that gquestions of right were tegt left out of the Covenant? He was
always more interested in the establishment of workasble machinery than
in the propounding of controversial abstract princivles,

Wilson did not want the clause, because of itg effect in America.

But to avold the charge of racial intolerance he simply cautioned against

Ytecil Diary, 11 Apr. 1919

%p,¥, Viller, Drafiing, ii. 387-389
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the proposal and sbstained from voting, s0 that the onus of attacking the
nroposal fell on Britain alone, Then he ruled that it was rejected, be=-
cause the voting wes not unenimous, thoough this rule had not operated

on the occasions when the French had been the only commissioners to make

reservations} Cecil felt Wilson had let him down; he

'3id not show quite as much courage as I could have hoped
in resisting the amendment, He is a very curicus mixture of
the politiclan and the idealist, reminding me more and more in
his point of view of Gladstone., He is not to me very attractive'

After the commission meeting, however, Cecil tried to retrieve the
situation, Fe wanted the Japanese to get their way but he feared the

n
i

congeguences 1

g.l

they tried to ralse the proposal agsin at the Flenary

£

Conference., He wrote to Lloyd George on 15 April:

'If %ne amendment is moved by the Japanese and opposed only
by the Australian member of the British delegation we shall be
put in the somewhat difficult position of opposing our Japanese
allies on an issue on which the sentiment of the Conference will
be overwhelmingly against us, Possibly llr. Hughes might re=-
consider his attitude'3

He sent Lloyd George a further formuls which he thought might be
acceptable to both the Australiang and Japanese, Lloyd George avoas
}

L B N \ ) s e o e
se it, and fdughes, in any case, remained obdurate, At the Ylenary
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n 28 April, however, the Japanese did not try %o press their

1p,H, Miller, Drafting, i. 462-465
2Cecil Diary, 11 Apr. 1919

3 ~ - — f St - a . oy
Lloyd George Papers, F/6/6/29: memo by Cecil for ILloyd Georpe, 15 Azr.
1919

}
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oroposal, but simply expressed thelr disaopointment,
The consequenceg of the rejection were serious, and justified

Cecil's fears; in lay, the British naval attachd in Tokyo wrote:

‘It is regarded as a "slap in the face" and the convieciion
that this insult has come from Britain and America, the two
nations who stand before the world as the champions of Fresdom
noet only makes the situstion more puzzling for the ordinary
individual; it affords a ready weazpon 1o sgitators and to a
large body of opponents to the idea of a League of Nations,
among whom are included the Militarist Party... 'L

The membersnip clauses in the 1L Pebruary draft were a source of
dissatisfaction, Heutral and German pregs criticisms revealed a fear
that the League would be a Holy Alliance scheme from which the Allies'
wartime diplomatic and military enemies would be indefinitely excluded;
L.S. %Woolf, in 'The International Review' also voiced these suspicions?
ILloyd George's view, expressed in the Fontainebleau memorandum, was that
Germany should be admitted at once. Cecil endorsed this but gqualified
it with the words: ‘'at any rate as soon as she has a stable government’?
However French and Belgian feelings did make 1t impossible to insist on
Germany being a founder member. The words 'High Contracting Parties!
used throughout the February Covenant had therefore o be changed 4o

'States members of the League' or it might appear that the Germans, as

lF.O. 371/3821, £.95945,95945: memo 'Racisl Discrimination' by Brig.Gens

Woodroffe, 5 May 1919, enclosed in a letter from Woodroffe to D,1,I.,
5 May 1919

2F,0. 608/243, £.16L1/1/2. 372, D.136=140: Townle
and: F.0. 608/243, £,1641/1/2,6249, De205

e

to F,0., 27 Feb, 1919;

SLothian rapers, D 40,17.61: p.98: comment by Cecil, 25 ilarch, on

dreft memo; and: D.E, Miller, Drafting, i, 280
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signatories, were to be founder members; on the other hand, Cecil in-
sisted on keeping 'High Contracting Parties' in the preanble so that

the Germans definitely assented to the League as a first step towards
Joining} He also introduced a revised form of wording so that there

was more impression of welcome into the ranks of the League for those

. N 2 .

states not mentioned in the probtoecol as founder merbers, Cecil was keen
that a number of neutral countries should be named in this first list,

and continued %o oppose the sugzestion of Hymans that only the war
victorg should have that honour?
On the other hand, he resisted fthe claims of varioug small

countries like Monaco %o belong at the beginning, Lecause of the incone

gruity of accepting them and excluding the Central Powers; he told Wilson

on 27 April:
YIf the amplication of San Marino ig granted we cannot
refuse that of Monaco or, if it is made, that of Anaorra,
& the Lesgue would run some rigk of becoming ridiculous’
Cecil won his way on all these matters, and the protocol that was
drawn up contained the names of fourteen non-belligerent members, while
the revised Covenant contained the changes he had sugzested,

A further change made in the mesbership article gave members the

right of withdrawal? This was requested both by the American senators

Ip.z, Willer, Drafting, i. 250, 284

“Toid., ii. 340
Toid., i, 241

}
“Library of Congress, woodrow Wilson

apers, series 5B, Box 26; Cecil
to Wilson, 27 Apr. 1919

322 (Article I)
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and by the British League section, Wilson had proposed that there
should be withdrawal upon one year's notice, ten vears after the rat-

ification of the Treatye The French

Fy

elt that this gave the impression
that the League was intended to last only ten years and not to be
permanent, Cecil himself had no objection to a time limit, but he agreed
that Wilson's ten year period gave tle wrong impression. He put forward
a plan for a2 time 1limit of fifteen to twenty years., After this the
Treaty should cease %o be binding and modifications could be made to both
it and the Covenant; following that a nation could declare its intention
to withdraws, This was in essence his original revision provossl of 4utumn
1916, though there the period suggested was five, not twenty years. The
commission did not adopt his plan; they decided to set no time limit and
2
to allow withdrawal at any time, on two years notice,

Cecil played a leading part in the choice of the first four lesser
powers to be on the Ccuncil? He and Killer met on the 20 April., They
decided on Belgium, Brazil (to represent Latln-mmerlca) and Greece =
a Balkan country whose contribution to the League through Venizelos had
been by far the most constructive& For the fourth, Cecil was determined
to have a neutral., Spain vas his choice, as its government alone among
the neutrals had applied for membership without reservations. He
resisted repeated altempis by the Fortuguese to gain Council membership;

if Spain and Portugal were on the Council together, it would give an undue
1

D.H. Miller, Drafting, i, 277, 293; and ibid., ii. 357-358
2L01d., ii. 358-360
3’\,ouncll was now official title of smaller conference ~ see p. 251

Toide, 1. 477
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representation to the Iberian powers; and if Spdn was left out, then it

would simply be a Council of wvicbor oowers. As ne told Lloyd George on
- (% [ &3

28 April, the League must be given a world -

. 1
ide character from the start,

Spvain was chosen and these oh

the Plenary Conference.

Cecil was vesponsiblz for the introductlon of a clause eupowering

the Council tc co-0p%t new vermansnt mesbers, It was an arrangement which

) . \ - I . 2 . .
had been proposed in the 16/20 January Sritish League drafts; Noel=Saker

once more urged it on Cecll a3 a way of meeting criticisms that it was to

be a Holy Alliance League; for it would provide for German - and Hussian =

merbershio in the future, when they wished for it and the time was ripe;

i3

at the same itime in thi

jol)

form it would

16

not, Cecil hop

.Jv

d, arouse accusatlons

&

N

of softness towards Germeny =~ which had to be taken into account] Cecil
explained to Yilson that in his view the Council must have the guiding
hand in the process of co-opiing, otherwise it might find itself swamped,
He pointed out ziso that if France continued to wish %o prevent Germany
Joining the Council, she vwas always able 1o éo/as a2 Council member?

jiilson aporoved this clause and it was passed by the commission on 22

Marchd

1Iﬂodé George Papers, /6/6/30- minute by Cecil for Lloyd George, 28 Apr.
1919; and: F.0., 608/243, £.16L3/1/L.5899: memo from Portuguese dele=
gation, 31 March 1919; and F,0, 608/243, £,1643/1/4, 9529: note from
Portuguese delegation transmitted to British delegation by sec.gbn, de la
Conference de la Palx, 8 Kay 1919

%p.H. Miller, Drafting, ii, 108

3F 0., 608/243, £.1641/1/2, 3570 PP, 113=117: Percy %o Cecil, 25 Feb, 1919,
and comments by Cecil and loel=Baker

£

D.E, Miller, Drafting, i, 28L=-285

e

Tbid,, ii. 338
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Thiz new clause gave rise t0 a complaint from the Dominions.

It provided only for the co-opting of 'States' as new permanent
menbers; hence the Dominions, who were not technically !States'! were
apparently barred Ifrom permanent membership of the Council in the future,
Cecil agreed at the B,E,.D, meeting on 21 April to wropose that ithe words
'Henbers of the League' should be sdbstituteﬁ} He explained to Houge the
following day that though it was inconceivable that the Dominions would
ever be peruanent Council members while 3ritain was, he did not wish then
- or anyone ~ 1o enter the League on an inferior basis; they must be in
on equal terms or not at all, House first resisted the ideag then,
believing that the change might hasten the break-up of the British
Bupire - which he thought he saw beginning - he adviged ¥Wilson to accent
ity The change was accepted by the Big Three on the 6th May%

Both the British Admiralty and U.3, senators wanted the unanimity
rule stated explicitly, so as to saleguard national sovereignty? Cecil

.
wirs . . - o . .
and Wilson agreed about this on 18 March  and this proposal wes passed

by the League commission when Cecil introduced it on 22 ﬁarchz

1F.O. 374/22, p.168; 26th meeting of B,E.D., 21 Apr, 1919

2House Diary, xv, 22 Apr,

3Ibid: 23 Apr,
b,

D,H, Miller, Drafting, i, 489: see F.R,P,C. 1919 iii. 322 (article IV)

5F.O. 374/22, p.53: 13th meeting of B.E.D., 13 March 1919; and
D.H, Miller, Drafting, i. 277

D.H, Miller, Drafting, i, 285

fbid., ii, 339
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However, as the article was careful to state, there were
exceptions to this rule. It did not apply o questions of procedure
- vhich might include the gelection of an investigatory commigsion,
and wexe therefore important, The perties 40 a2 disvute did nob vote.
Finally, if a member broke its covenants, then it was automatically
expelled from the League and hence had no vote on its own fate,

In the revised Covenant, the Sxecutive Council and Body of
Delegates were called the 'Council’ and ’ﬁssembly'% this change was
introduced by Cecil, to avoid misunderstanding sbout their functions,
'Council' was a truer title, Cecil told the British Empire delegation,
since no superstate organisation wes intenﬂed?

As before, the great powers were mentioned by naime in the revised
Covenant article on the Council? There was a moment, however, in late

April, when it seemed as if the Italians would refuse o gign the Treaty;
they had walked out of the Conference af'ter meeting resistance to their
claim to the Adriatic town of Fiume, The General Drafting Committee of
the Treaty received directions from 'the Big Three' ~ Wilson, Lloyd George
and Clemenceaun - t0 leavs out the names of the great powers in the
Covenant, in case Italy did not sign., Similarly the name of Italy was
not to azppear on the list of founder members% Cecil wmas against any such

move t0 exclude the Italians from membership. He pointed out that

Italy was = member - and the Italian people desired that she should be =

she would be bound to accept the territorial settlement in the Treaty;

1., N s v F e e

fenesal, 1919, 11, 322 (article iI)
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if on the other hand she refused to joln,she would put herself far

more in the wrong with world opinion than if she vas excluded; for

there were no conditions laid down in the Covenant by which she could

rightly be excluded., ‘'Apart from this', he added, 'there is the danger

that critics may say that the League is being

)

used to enforce the

C‘Cz

» i3 » : -] > 3
decisions of the Big Three and not for its itrue purposes’ The crisis

was averted by Italy's decision to return, and to posipone the decision

about Fiume, The episode again illustrates Cscil's anxiety that no

state of any importance should bs kept out of the League ot the start

unless it was gbsolutely against the Leagus's interests to admit them,

Cecil and House between them chose the [irst League Secretary=

General, For a time the leading candidate was Hanksy., Cecil did not

e . - 2 . ,

like Hankey's conception of the League and was unenthusiastic about this
choice, hankey however finally decided against the post, desplte support
from Nilner and Balfouré Ceecil and Heuse put forward instead the name
of Sir Eric Drummcond of the Zritish Foreign Office. The Council of Four
(Lloyd George, Wilson, Clemenceau and Crlando) accepted the choice and

it vas passed by the Plenary Confersence,

Lloyd George Papers, #/6/6/40: minute by Cecil for Lloyd Gecrze, 3 liay
1919

Cecil Diary, 5 Feo, 1918

Lloyd George Papers, w/6/5/3
Lloyd George Pepers, #/6/6/2

=N

Cecil to Lloyd George, Z1 Apr, 1919; and:
Cecil to Lloyd George, 4 Apr, 1919
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House Diary, xv. 28 Apr, 1918
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he French continued %o press for Lesgue inspsetion of aprn

gavering the Zerman pro=
the Rhine and setting up an indevendent
buffer republic there; but as Clemenceau admitted %o Cecil on 8 Narceh,

n+

directed Bourgeols to insist on the military srranzements, because

-t
{2

¥e
ne vanted it to be seen that he had done all he could to gain French
security before pressing for *he Rhine scheme, Cecil thought it the

wrong way to go about pleasing the Americans and Briitish? and he asked

w U

Clemenceau if' the amendments could be dropved; Clemenceau was willing to

accept Cecil's League, but he sald he must use it as an argument for another
2

7,0, 608/241, £,1632/1/1, 659, p. 323: comment by Cecil on letter
from Sir G, Grahame, 28 Harch, 1919

o
;

“DLH, Miller, Drafiing, ii, 365-358
Cecil Diary, 28 Feb. 1919
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king of guarantee, With this made clear,Cecil wvas zble 1o ignore

Bourgeois when he relentlessly revised his ideas at a commission

o]

meeting? Cecil dismissed his suggestions rather roughly, and offended

£

him? this did not siop Bourgeois from raising - ineffectively = his

'silly old amendments' again, at the Flenary Conference of 28 April, to
cm . a4 W

Cecil's disgust,

The French difficulty was met at Length in the Treaty by a joint
Anglo=imerican guarantee of France's eastern frontiers against unprovoked
aggression by Germ&ng? Cecil saw this idea proposed in the draft of the
'Fontainebleau liemorandum' which he read on 25 llarch, Then he expressed
the view that such a guarantee must be given 'within the League! - i%

6
must be consistent with its articles and sgpirit.

Both the Admiralty and the American Senate critics wanted it made
clear in the disarmament article that the arms limits laid down by the
Ixecutive Council must have the consent of the individual govermments

- : 7 . e .
and legislature concerneds Cecil and Wilson agreed to propose this and

o

it was accepted by the commission, Cecil was against a French proposal

IHouse Papers, Cecil to House, 8 March 1919

2D.H, Miller, Drafting, ii. 3hhe346
3Ceoil Diary, 22 March 1919

bmia., 28 Apr. 1919
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that the terms of the sanctions article should apply to the disarmament
article = because that could mean that military sanctions could be
applied simply for a failure to produce information} Despite all this,
and although he 40ld the B.2.D., that he 'doubted vhether the time had
come when any far-reaching agreement for the reduction of armaments could
be brought about’z there were signs that Cecil wes more hopeful about
the possibility of an early disarmament plan then he had been ~ in
addition to his hopes of a naval agreement with the U,S.i. Further,
he did not want to make the League's article on disarmament quite
ineffective,

For instance, he thought thils would be the effect of an Admiralty
oroposal which he showed Wilson on 18 larch; this was that members could
change the arms limits laid down by the Council 'upon noiice t0' the
Council, instead of with its ‘permigsion', Cecil shared Wilson's gdis~

the proposal and did not press i ?
lioreover he received much encouragement about disarmament from
Foel=Baker, Their agreement was evident at the Commission meeting of
11 April; the Japanese proposed that militery preparations by parties +o
a dispute brought before the League should be forbidden during the pericd
that the dispute was under discussion and for three months after the
settlement, Cecil pointed out that this would be to the diqadvaﬁfage of

siwall weak states who would be insufficiently prepared, Noel=Baker, who

) s 27 ; s -~ s .".2_';,, y O N K I ™ iy
MGy 274/ 24, pe 170:  20%h meeting of B.Z.Z,, 21 Apr. 1919

wn
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attended the meeting, was particularly worried that the amends

=

+ would
force everyone to maintain the maximiun permitted aris establishment;
this vould defeat the Leagne long term aim of complste dlzarmament,
He passed vound a note to this efif'sct, and Cecil showed his agreenent
ment wag not adopted.

The 'territorial guarantee' article, ten, despite Cecil's efforis
wvas unaliered, in *he revised Covenanty, e still disliked the article
though he had weakened it, DBorden sxprsessed the fesrs of the Dominion
opremiers sbout this article in his paper on the 1L February Covenant;
he was concerned sbout the possibility of Canada being dragged into a

2.1

European war which had no connection with its interests? %hen Cecil

saw Wilson on 18 Merch he put forward what he felt wes not an altogether
satisfactory proposal that members should no longer undertake to 'pre~
serve' but simply to 'respect' the territorial integrity of the others.
e personally wanted a reference t0 the treaty revigion article put into
this article to make it clear that the League was not dedicated %o
guaranteeing an unacceptable ghatus quo% These ideas received no
favourable response from Wilson. ¥Wilson felt that this weakened the one

article on which the IFrench relied; the previous weakening of the article

did not worry him, and he ignored the fact that the French did not now

-

have the same confidence in its value as he 616? Miller, as before, was

IToid., i. 4545 and: ibid., ii. 376
25, RePsC. 1919, iii. 324 (Article X)
3D.H. Miller, Drafting, i. 356

LP_'_i'_h;:_i_.Q., i, 281-282

“Toide, i. 269
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unsympethetic with Cecil's attempts to give the treaty revision article
prominence}

Yhen he explained the Covenant to the British Empire delegation
on 21 April, Cecil t0ld menbers that he had had to assent to the inclusion
of article ten, because of Wilson's insistence and the French wish for a
cusrantee article. 4nd he emphasised that it ¢id no more than express a
principle that no state could henceforward take the law into its owm
hands and alter the territorial settlement by force, Article Ten was
gualified by the treaty revision article; further, the Council was to
have complete discretion sbout action; if aggression took place; any
member of the League concerned would be allowed to attend Council meetings;
if they objected to going to war, their refusal would end the matter?

Thus Cecil ves determined to reduce the importance of the 'tarritorial
guarantee article’,

To eliminate fears that some kind of universal compulsory arbite
ration plan was contemplated, Cecil introduced an amendment defining
broadly the cases which could be thought suitable for arbitration; this
vsed wording similar 40 that in the Phillimore report:

'a dispute ... as to the interpretation of a Treaty, as to
any guestion of intermational law, as %o the existence of any
fact which, if' established, would constitute a breach of any
international obligation, or as to the extent and nature of

the reparation to be made for any such Dreacn, if' such dispute
cannot be satisfactorily settled by diplomacy'3

1mig,, 1. 282
p.0. 374/22, v, 169-170: 26%h meeting of B.4.D., 21 Aor. 1919
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. . 1 .
neorporated in the reviged Covenant, In

J-te

This was accented and

making his cese for the article, Ceclil also emphasised agein that
categories of arbitreble dispute could not be too strictly laid down
because in 0 many ceses interpretation vital interests were
. 2
involved,

He successfully resisted suggestions from Senator Hoot and

1, Larnaude that the internstionsl court's constitution should be
included in the Covenant., He f£elt that the court would have a better
chance if constituted after the League had become a going concerds

He himsell introduced an am
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s article which was

the revised Covenant% This made the internstional court
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competent 'to hear and determine any dispute of an internatil
wnich fthe parties thereto submit to it's This wes in line with Cecil’
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Cecil slso opoosed a suggestion - from Root - that there should

- st N A g 2 ot
be machinery for rsviewing and codifylng international lavw] cnce azain
he used Britain's experience of the Declaration of London as an argument

-
e

-

L]

against this idea
There were some important changes in arvicle fifteen - on Council
action in settling disputes. On 18 larch,Cecil submitted a proposal to
Wilson, He felt that it was not clear what would hapven if the Council
unanimously arrived alt a solution unacceptable to both parties to the
dispute, The Council, in the 14 Februvary Draft, had the power to pro=-
pose necessary measures 1f the recomnendation was not accepted; this

might involve coercive sanctiions or ziving League i

to military
action by one vparty agsainst another; clearly such measures would be
absurd in a cese where neither party accepted the settlement. Cecil

therefore vroposed that it should be stated clesrly that this discret~

ionary action ahould only take place in cases where one party had

1. -
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Unfortunately vilson had turned agalinst the arrangement in the

February article as it

C_-
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As the senators had pointed out, he
said, under the presesat arrangement America could be coerced into accept-

ing a settlement to which it was opposed. Cecil's amendment 4id not

nw

alter that fact; and Wilson therefore decided to eliminate altogether
the clause giving the Council discretion to act if a power refused to
accept a unanimous recommendation, The article would go back to its
original form - members would simoly be bound not to go to war with
anyone complying with a unanimous rpcommeﬂdaﬁﬁon. Cecil had no choice
but to accept this, and despiie the previous fear of Hymans and others

s

no objection seems 1o have been made to Wilson's suggestion at the

b im ot S
-

commnisgsion on 2L Harchf

Cn the April drafting committee, however, Cecil tried to give Dack
t0 the Council the discretilonary power of action in the event of failure
to comply with a settlement, Cecil's plan of the League involved the
egtablislment of the rule of law and giving the Council power even of
altering an existing treaty if necessary., But if +that power wers to have
any meaning, it had to involve power of enforcement, He thersfore

vroposed: ‘'In the event of any party to the dispute failing to comply

with these recommendations, the Council shall consider what steps, if any,
Y9.E, Liller, Drafting, i. 290-291

2 -
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S1pid., 1,331




. o 1
shall be taken to glve effect to themy'

There weos a further argument for fthie proposal: if it were
known that the recommendation of the Councll were legs effective than
that of an arbitral award, a siate which lmew itself to be in the wrong
would alweys elect to go before the Council rather than arbitratorsg =
vihich would discouraze the use of arbitration. 'This would be a most
unfortunate result’, the author of the British section explanation
wrote, 'as it is desirable to encourage a resort to arbitration whenever
possible’?

Cecll submitted another amendment to the drafting committee o
meet a further Jdifflculty in this same article, This Jdifficulty was thab
if the Council could not agree on a settlement, it seemed as if the other
clauses of the Covenant would gtop & member state from going to the ald

of one of the perties i

e
et
&
o]
[
W

ttacked by another., Though the

o

orincipleg of the 'territorial gusrantee' article were supoosed to meed
this difficulty, Cecil wanted it stated that if' there were no unanimous
recommendation the members should be free o act as they thought fit
for the maintenance of right and justice?

The second of these amendments appeared in the final version?

As desired by the American Senators, and agreed on by Cecil and

Wilson, & new clause in article fifteen put domestic affairs outside

1p.E. Miller, Drafting, ii. 670

Ly

’Toid,, i. 416-417

o 1

1 e, 1. 417

§do

-
X

WP, Ce 1919, iid, 325-326 (Article XV)



the scope of the League;.L

On 22 darch Cecil proposed a new article on behalf of the Duteh,

providing for the use of commissions of conciliation by the Council

when arbitration was unsuitable - a suggestion similar to one by

s-.tu

Hoel=-Baker witlich he had earlier rejected. VWilson =zaid that the Council
already had such powers. Cecll agreed to drop the article if that was

. 2
recognised,

Cecil failed notebly in one respect - over giving the territorisl
revision article the vrominence he wighed it fto have; it remained ine-
effective, came towards the end of the Covenant and was not referred to
. . 3 ; o . x
in article ten or elsewhere; slthough he had tried repeatedly to draw

de > 4 LN el N 3 3 }—i-

attention to it and was to continue to do so, Unanimity vas of course
required in this article - there was no possibility of majority voting
on revision having effect,

It vas with reference to the Lesgue's work in revising treaties

that Cecil defended the ariticle on registration of 2ll treaties with the

League secretariat when he spoke to the British Bumpire delegation on 21
April, This article ~ wnich had no%t been changed -~ would, he sald, lead

to open diplomacy; il a treat

vere bed the article

of bringing it before the Assewbly, under article

“D.E, Miller, Drafting, ii. 351

OB, RP.C. 1919, 1ii, 327 (Article XIX); and: 324 (article X)

Lo
i i

0
]
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el 3 7 e J_ 33 o e - -
Cecil wes at first 'y .ash for

w

s clausge in the Covenanit This was

03

because criticismns would

caingt the League
iff it were f'elt that Wilson had secured a svecial exemption for America;

and, &s he and Wileson both agreed, on 18 Farch, it would be hard to

allow this end not also allow reservations for similar understandings
3

such as the 'Asiatic' doctrine recently nroclaimed by Japan - a doctri
which would make China far more vulnsrable to Japanese e&nloxtauvoml
Por his own parit Ceclil &id not believe that the Honroe doctrine did cone
flict with the Covenant, Senator Root wanted it stated that though the
participation of the U,3.4. in the 0ld World and of the 01d World in the
New waz henceforward to be accepted when the peace of the world was in
danger, normally such participation would be an interest secondary in
importance for the peoples of the two hemispheres o0 those in their
2 . . ; ) ,

respective regions, Cecil said that the Covenant would gnly operate
in disputes threatening world peace. He therefore felt the reservation
of the llonroe doctrine to be unneoessary? When he wag assked 4o wite a
draft of a possible article to that effect, he did not mention the llonroe

. &
doctrine by naume,

However, iiller persuaded both him and Wilson of the need to meet

the Senators on this matter, and since he was at least convinced that the

lionroe doctrine reservation was not inconsistent with the Covenant, he

1p.H, Miller, Drafting, i. 295

“Thig, , 1. 299

3 qif - =3 - - [y Y - [

Thomas %, Lemont Papers, 165,27, Cecil to Lamont, 24 larch 1919

D H, Miller, Drafting, i, 297-298
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supported it when it wvas proposed as an smendment to the 'territorial
guarantee' avticle at the commission, It vwas phrssed =0 as to safeguard
international engagements such as arbitration treaties, 'or resgional

understandings like the lionroe Doctrine for securing the maintenance of

1. . s - .
Peace', Larnaude, speaking for the French, was afraid that it would

weaken the guarantee; Cecil did not think so;

'I think that if he will consult diplomatic history he
will £ind that the lonroe Doctrine bas never in 2 sing
instance been in effect as a gulde of the policy of
American participation in Burope, but 2lways with regard
to European interference in American affairs., When American
stateamen or international lawyers make any objection to the
interference of Americe in Buropean affairs they never have
done it on the bagis of the lionroe Doctrine, but always on the
basis of washington's ferewell Address',?

6 french were not wholly satisfied, but the reservation was

accepted; it wasg put into a separate article to mollify their fears

3 .

about the guerantee; To guleten China the previous article bound

members to abrogate inconsistent wnderstandings as well as treatics,

Cecil admitied the lionroe doctrine srticle was not well drafied when he
dei'ended it to the S,5.0.; and ne agreed with Borden that it would be

helpful if Wilson would explain the doctrine clearly %o the Conferernce

Cecil tried late in April to get the President to accept

1

D.H, Miller, Drafting, ii, 369

374/22, 0,173-4: Z7th meeting of B,E.D., 21 dpr. 1919
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Iitzerland's traditional vosiition of military neutrality as one of

the regional understandings which secured the maintenance of peace,

under this Monroe doctrine article, He wanted hinm to make a public

1 -
declaration to that effect) lzson did not do s0,.

ey

Gecil's stand for

PR o iy
shortconings as

throuzh hey

before League troops fre

;_1,
o
uL\
Sl”&
s}
i

-~ were against allow

and he fe¢lt that their in the League was of more imporianc
Hhan argument that to make exception for one nation ves to ance

ot

othere to seek it too, Subsequent events Justified

e
p
=
1
o)
=]

in later years that sanciions could not, in any case, be appl

uniformlys 3But on 11 April, when Cecil attempted o introduce an a

t0 meet this problem, it was rejecteéf 7ilson's subseguent refusal

<

nrane

ied

mendment

to

to liouse, 24 Apr, 1919

Drafting, i. 428-438




make excevtion for the Swisg under the Lonroe doctrine defeated Gecil's

efforts to achleve thisz at

t0 bhe burdened agalnsit

ner will with wandabory responsibilities:; the taking of o mandate, they

insisgted, must be clearly stated %o be optlonal, There was no lmportant
. S . , o L R
disagreement about this change, which appesred in the revised drafi,

The mandates article, twenty-two, lald ocut in nine paragraphs the
genersl tevms decided on by the Council of Ten on 30 January? The
suestion was still fraught with controversy. First, it had still not

been decided, by 7 May, whether Armenia and certain regions of the nesr
Bast were 10 be mandates at all or to what mendatory onowers they were o
be zssizned, Secondly, the termg of the individual mandates had still
40 e worked oul in detail,

In general, the settlement was going in the wrong direction as far
as Cecil's hopes of international administration were concerned, For
example, his desire that there should be an end %o the system of foreign
concessions in China had received a Plow when Vilson had allowed Japan to
have the former German lease of Shantung, =s agreed in her secret treaty
with the Bntente powers, The League was 0 have no special duties in the
Far Hast, and the 'sacrifices' and neutrelised or international adminise
tration advocated again by Cecil in February 1919? viere not considered,
He was uninfluential because he had no expert knowledge of that region

and the Chinese delegates had made no sttempt to enlist his aid about this%

1o o = A ‘e . .
FoRePeCo, 1919, 111, 328 (Article XAII)
Tbid,
7,0, 608/209, £,634/1/2,1296 0, 336: minute by Cecil, 5 Feb, 1919, on
c“~oauch by uoraan, 23 Jan. 1915

bl . e e
Beer Disry, 15 lay 1919
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He had learned, too, that British Empire representatives were
contemplating the total dispossession of the goods of all German
naticnals in the former German colonies by florced
sale and confiscation and to expel all but a few who would be permitted
to reside under licence or after relinquishing German nationality.
The French had a similar plan} Noel=Baker had pointed out - and Ceci

system />
agreed = that such action would discredit the mandate/

The section in
the Treaty which dealt with the transfer of the German colonies did pro=
vide for compensation -~ by the German government; but its terms, even so,

-

did not tend to enhance the reputation of the mandate system,

In Pebruary and March, Lord Milner had written a memorandum on
the possible terms for the different categories of mandate that would be
acceptable to the British Empire aelewatlon? In this he recommended
that the territories to De mandates should be ceded first to the nrincipal
Allies by the Feace Treaties with Germany and Turkey, and then assigned
by other tresties to the mandatories., Cecil however wanted these areas
to be transferred directly to the mandatories, to be named, along with

the terms of the various mandates, in an annexe to bs appended to the

Treaty. These could be decided on while the Germans were considerinz the

F.0. 608/241, £.1614/5/1,.7679: Freach draft text of clauses on treatment
of Germans in ex-German colonies, under mandate, 18 Apr, 1919

Ibids , £o1614/5/1,4721: memo by Frederick N, Green, 17 Harch 1919
commnents Dy Noel=bDaker, 25 March 1919 and Cecil, undated

3,

F.0, 37L/22, 0,58, memo by Lord Lilner, 8 Farch 1918

- -2
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ey
20

Treatyy Ue was keen that the transferred berritories should be under
s League from the start., His advice vzy not taken; in the treaty of
7 Nay the territories were assigned fto the great powers,

B ang 'C?

nment in the

Cecil
had besn particularly snxious that thess territories and, wmore especially,

the former possessions of Turkey in the lear Bast should not be sllotted

hefore the general terms of The various

drawn up oy an interallicd commission and accented by the Allies,

Otherwise, he feared the powers named would fight for terms that would
bring Giscredit to the League, He saw signs of thig within the British
Empire delegation; it was accepted that there would be no 'open door!
policy for the Facific mandates; aud Milner's specimen 'C' class mandate
in his & lLarch memorandum also left out any provisions for the 'open door!
or for freedom of conscience? French action at the beginning of kay had
confirmed Cecil's fears; there was a prohibition in the Covenant mandate
srticle against the arming of natives for purposes other than for the

defence of the mandate itselfl; unforitunatfely, Wilson had compromised

this principle on 30 Jamvary, by telling Lloyd George)anﬁ Clemenceau =

1Lloyd George Papers, F/30/3/52:; minute by Bonar Law for Lloyd George,
3 May 1919

2
“A History of the Peace Conference of Paris, ed, H,%,7, Temperley,
vol, vi (1st edn, London 1994), 0. 503=504

"d

3 F,C, 37L/22, pp., 63=6L: memo by Lord Hilner, 8 March 1919; and see:
7.0, 608/242, ¢, 1054/1/1‘ 5005, .31t Cecil to Bliss, 12 March 1919
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who wished 10 ralse troops in french mandates for the defence of France -

N -

that it was inltended only to forbid use of mandate native troops abroad
1o - o 3 ll 1 =) PR * i
for the purposes of aggression’; Clemenceau therefore tried to insert

a last-minute changs in the Covenant while it was being incorporated
L 3 &

in the Treaty;

&80 dl

his smendment vermitted the of troops in the
& Py

recruitment

y . 2 . . .
nandate for the defence of the mandatory's home territory, Despite his

earlier attitude, Wilson now took exception to this; he directed the

Treaty drafting committee to scrap Clemenceau's amendment, Cecil agreed

with the President, He felt tnat the amendment would effectively have

destroyed the prohibition against arming the natives in the mandates,

and have made the new gystem seem little different from annexation.

]

Balfour backed VWilson, and Clemenceau did not flght decision; but

the
it was open to him %o try again later, when the detailed arranzements
were o be decidedé

el

The fate of the Near EBast remained s serious problem,

French
claims to be overlord of the whole of Syria continued, On his part the

.

Emir Feilsal did not relent, and the populations of the Syria region were

st11ll intensely opposed o a French 'A' class mandste there% One of the

clauses of 30 January resolution on mandates, said of the 'A' class

1,

regions; 'The wishes of these communities must be a orincipal consider=

ation in the selection of a mandatory power', Cecil warned his government

that if the French were given *he mandste of Syria without +the inhabitants

1 crs o G
P R.E,C, 19192, iil. 204-305
‘Q 1T e - P ERE - . —
D.H. Miller, Drafting, i, 501-503
it e £ e 10
Ogecil Diary, 5 lay 1919

LTemperlaz, Higtory

of the Peace Conference, wi. 145




being consulted, it would violate this undertaking, as well as the
Anglo~French agreement of lovesber 1918, and it would constitute a breach

e v meiea _— . L s
of faith with the Arsbs in that area by the British and Americansy His

own prejudice against French control in %hat region had been reinforced

o

by the news - in larch - that the rrench intended to replace America
migsionarics there with French ones ~ and thereby eopardise the

:

educational wnrogramme already begun there, '7“hat idiots the French are!l!
he commented. 'Yhis ..., i1s a good instance of why the French are so
unpopular in Syria etce’, He continued to prefer the idea that France
should be given the Constantinople mendate ingtead, if the Americans

Cn 20 larch, Lloyd George ageln attemptsd to

claiing,

A+ S Tt e oS N - 2y i~ P et o FE N T ] - 2
SO TGRS Laoaniin ooagtas Zons, FLLS00 DrO00sSt AN LOUSsollion enguiry

oy A b Y e N -
owing to French meluctancs

aid in Pact never funchionad,

s ey ey o ) S ERPR o
[t SO }iY SEEY! PO uie wermg of

Papers, F/6/6/1

An
.o

Tiery, 18 lerch 1919

{de

!
. -
Temerley, I

fouse Yepers, Cecil Yo House, 14 lay 1919
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appropriate to record these here, HFirst, he said it would lead to

better, more uniform terms, as they would 211 »e drawn uo together,
Secondly, it would prevent delay of ordered government when the mandates
were allotted; he pointed out that already, in Armenia, uncertainty
about that country's future status was having a destructive effect.
Thirdly, it would help to impress shates who were not going to be man-
datories; it might help in England 4o diminish the suspicions of those
wno felt that the mandate system was simply a cloak for annexation.

He admitted that certain conditions could not be laid down until the
mandatory was named - he vas thinking in particular of 3yria ~ but the
genersl safeguards and restrictions which the different mandates should
include, should, he thought, be drawn up without delay,

In the revised draft of the Covenant, the three articles on
League superviscory duties - subject to the provisions of existing or
future international conventions (on arms trade control, on fair and
humane labour conditions and on freedom of communications and eguitadle
treatment for the commerce of members) - were put together in one article,
twenty-three,

There was some rewording of the clauses on 1abour} ¥iller wanted
the Lacour Convention to stand on its own, and was against mentioning it
in the Covenant? Finally there was a compromise - the members of the
League were to 'establish and maintain the necessary organisations! for

securing fair treatment for labuur§

e PeQy 1019, 1ii, 328-329 (airticle XXTIII)

iiller, Drafting, i, 392, 396, 40O

gf

ide, 1. 417; and ibid. ii, 671, 681
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Cecil was likewlse keen that all the sizgnatories of the International

Labour Convention should be members of the Leagues

'He held that if the League of lations was to succeed

it must enjoy a continuous sctivity and be given a definite
ion in regard 4o international problems of an everw

present character, The League of Mations would fall if it
only came into operation when a siate of war was imminent,
and Labour vwas the most important example of international
co-operatﬂon with which it could be concerned, He felt that

* Lebour would regard the League of Mations a8 an ingtrument
of international vrogress a very valuable step would have been
taken. Such action would prevent the assumption of clalms by
independent Socialist conferences that were incongistent with
the authority of the state'l

Despite objections from Borden and Hughes 'who seems merely out
to prevent things belng done', Balfour secursd the support of the
British Empire delegation for a resolution favouring closer ties Debween
the two o¢oafisations§ and later in the Treaty, the I.L.0, was established
ag an integral, though autonomous, part of the League,

Also in article twenty-tlree were some new items; members under=
took to secure Jjust treatment for {the native populations under their
control, to supervise the execution of agreements preventing traffic in
women, children, and dangercus drugs, and 1o take steps towsrds inter=-
national contrel of disease, Once again Cecil favoured a widening of the

League's scope, and was backed by ﬂbeléBaker? both supported the inclusion

or a new article, twenty-five, put forward by the dmericans, by which

1

7.0, 374/22, pp. 103-104: 18th meeting of B.E.D,, 8 Apr.

e

1919

205011 Diary, 8 &pr, 1919

t E< 3 a1 . s Q ey » ~ - 4
Eee,ﬂLog examglf. .0, 6OJ/440,01014/3/1 1518; minute by Noel-Baker
for Jecil, 5 Feb, 1918
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. L1
menbers were to oromote and co-operate with,the Red Cross organisations.

Cecil proposed the creation of a financial section of the League
3 T T v hz 4% S el A3 It oS [ PR 2 o]
when he saw Wilson on 18 larch; this would maintain contact with, and
could summon, expert financlal opinion, ilson opposed the plan; the

difficulty vas that Klotz, the French finance minister, had also pro=-
posed such a section, with the idea that it should 'control the execution
of the financial terms of the Treaty of Peace in the event of the League

. . 3 \ .
of lations receiving zeneral control of the Treabty! = namely that it
=

4.1

should enforce the indemnity which was going to be almogt the greatest
cause of grievance from the Germans, Hurst warned the British League

section of the damage the League would incur if it were seen as 'an

. . s R . . . . L
organisation for riveting the chains of capitalism upon the modern world',

Cecil agreed, He gtill hooed, however, +that shorn of Klotz's clauses on
“r e » E]

the indeanity, it wight be acceptable] but it was felt that even if it

= S

was innocuousg, it might be misrepresented as having some connechion with

the Interellied debis; the French and many of the British wanted these

~

B 1 Py s v . sl
t0 be cancelled; the Americans, who were the chiefl creditors, did not,

DI, ¥iller, Drafting, i, LO1-L03, LO7-408
2Tpig,, 282-283, 292
“Tbids, i. 282 (note 2)

¥,0, 508/242, £,1641/1/1,1011: Furst minuie for Cecid

R4

ibid., £.1641/1/1,2973:  comment by Cecil, undated, on memo by liontagu,

Do, ¥Willer, Drafting, i, 401

o
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In conseguence the idea was dropped,
ihese were gome of the important ways in which the League

Covenant was revised before it was submitted +to

wrote to Cecil onm 2 kay thanking him: 'L feel, as I am gure that al
the other nmembers of the commigsion Teel, that the labouring oar fell

to vou and that 1% is chiefly due %o you thet the Covenant has come

a

put cf the confusions of debate in its orig
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only partly trus, for Cecil had tried during the past months

the Council, diminish the ilmporitance of the 'territorial ¢ entee' and

i

to make treseily revision a more central function of the League conferences.
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would have further changed - the
character of the Covenant. Cecil was after a stronzg and effective
organisation which not too cbviously but quite definitely overrocde
national soverelgnty in some cases. The principle in the Covenant was,

as he explained to the B,5,D, on 21 April, that unless sovereignty on

a matter was specliically taken away, sovereign power remained.2

He personally was ready for a sacrifice of sovereign power by Britain -
for more, indeed, than wes dewanded in the Covenant; he put this view
clearly and vehemently to a meeting of the Friends' League of Nations
Committee, a month later; some interference with sovereigniy was necessary,

he said ~ 'The fundamental orinciple of the League was that the preser-

vation of peace was more important than the satisfaction of any nationa13

1 . o
Library of Congress, YWoodrow
Cecil, 2 kay 1919

5B, box 27: Wilson to

“8,0, 374/22, p.171=5: 27th meeting of B.E.D., 21 Apr. 1919

The Times, 22 iy, p.14 col, 1
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ien Cecil
, theugh

(Y

arbition or aspiration', %ilson himself, far more
cerned with preserving states' rights and national sovereisnty
hig imorecise and less consistent thinking often lad him into ideas
nhich confl ed with those rights! Towsver ¥iller's presence had acted
as a rastrain®t on such inconsistencies, as had British governuent views
on Cecil's own thinking sbout sovereignty.
Cecil replied to Hilsen's letter of thanks, on &4 liay, He cone-
cluded:
'The acceptance of the Covenant wihich owes so much to
you is the first step., But in itsell the Covenant is no
more than a bare skeleton, We have next to clothe it with
flesh and muscle, Zven g0 it will be but a dead body unlsss
a spirit can be infused into it. For that we must look under
the peovles of the world & especially to those of
. lay they be rizbily 1nsm1re0‘2
at work on this task of inspiration
a nurber of explanatory
‘ickham Steed, the new
i\l

Gog to
Amsrica & England
i already been hard
& had worked tlwrough the press; he gave
T O nalvsts. Wic
give the League {riendly
Secondly,

and forelgn
Feorvary t
hat after 14 February the press should
c« e

He had
Pirst b
interviews to British
editor of The Times, undertock in
coverage, Cecil was anxious !
boogt the Commisgion’s Covenant and not simply the League idead
he Leasue of Nations and the Rule of Iaw, pp. 216=217
Wilson Pavers, 5B, box 27: Cecil to
18 Jan,: 23 Jan, 1919
telegram

A1fred Zimmern
11 Jail, ¢

2Liorarv of Congress, oodrow
Wilson, & lay 1919
Cecil Diary, 9 Jan,:
1919
1641/3/2.3163: Balfour to Lord Curzon, drait
1919

3Cee.
.”
Cecil, 27 ¥eb,
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By april, however, the L,IN,U, was in danger of collapsing
altogether, through lack of funds and support. Cecil undertook io
help the society by asking a number of prominent men to join the L,N,U,
Council - including his brother=-in+=law, Selborne; he promised more
FRE RN 3 iy - - 1 s l
active supoort himself, and again sought out Lloyd George's assistancel
Througn his efforts and those of others, the L,N,U, was saved from dis=
aster, but it was still ‘creaking and groaning along' in October and was
. - 2
not yet out of trouble,
Cecil made a point, too, of discussing the League with Labour
representatives, He talked with J,H, Thomas, and George Lansbury of the

Daily Herald? and received British representatives of the Paris committee

- s 4
of the Berne Socialist Conference; from all of these he secured a good

measure of agreement and suvport, despite differences on what could be

attempted at once,

5

He addressed parliament on the subject of the League on 16 Aprily

empnasising its world-wide character, His brother Hugh had also spoken

up for the League in the House, lenbers of his family circle gave him

laina o o o . o o
Gilvert Liurray fapers, League of Nationsg and Allied Subjects, 1910-
1521: secretary of Organisation Committee of L,N,U, to lurray,

14 Apr. 1919

%GHE 6/46: Cecil to Lady R. Cecil, 8 Octe 1919

JCecil Diary, 18-2h Feb, 1919; and: ibid, 23 Jan., 1919

L, e .

Toid,, 31 larch 1919; and: The Times, 2 4pr. 1919, p. 14, cole 1

—

“Cecil Diary, 12-19 Apr. 1919

~

O._. - gt B} :
zsansard, 5tnh series, 1919, vol, 112,93



s

support in his League work during this time, His brother Salisbury

-
sent his views on the mandate ideaj and William Urmsby-Gore, who had

-

married Cecil's nlece, and was a technical expert on OUriental affairs

I

at the Conference, contributed to the discussions on League response—
ibilities in the League section as well as helping the colonial section
e 1 2

to frame the mandete terms,

tis hopes of launching the League, while public opinion against
war wags still strong, led him 0 urge that the secretariat should be

i ] T at 2 5
orcanised and the League's agends prepared as soon as possible; Houge

>

took the same view; he wote out & draft resolution calling for the

Py 12

opointment of a committee on organisaticn. Cecll read this to the

League commission con 11 Aarll. The = ry Conference passed a

bt
}._1
4]
o5
3

i
(]

resolution on the same lines on 25 Aprily The orzanisation committee,
widch includeé Cecil, House and Urummond, together with other aAllied
and neutral representatives, first met on 5 ¥ay, At thigs meeting,

they passed resolutions on the provision of funds and on other matters,
and charged the acting secretary~general (Drummond) with the preparation

-~

of a plan of organisation which they could discusse

52/56: Lth larquess of Selisbury to Lady R. Cecil, L Feb. 1919

Cos , .
TFrivate information

C, 1919, iii, 330, House Diary, xvy 12 Apr, 1919

D,H, ¥iller, Drafting, i, 500-501
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Such wes the nature of the League of lations scheme, and such had

been Cecil's involvement in it, when the Yrealy was oresented to the

Germans on 7 liay, DBefore describing his views on the Peace Treaty, and

2

his final work on the League during the conference, Cecil's part in

the economic aspects of the settlement must now be congidered,
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Chapter Nine
HFeonomic Reconstruction

December 1918-iarch 1919

Beonomic stability in Burope and a Jjust economic settlement were
essential to the success of the League, Unfortunately, French obstruction
in this fielé oroved more serious and the Americans less co-operative
than on the League commission, Cecil had 1little suvport or guildance
from his own government; and even had conflicting national policies
olayed less of a part the complexity of the problems was bound to make
much of this work rrustrating. Some of Cecil's best qualities - energy,
persistence, far-sightedness - showed in his endeavours; but once again
his unwillingness to Join the government did contribute to hig 4iff=-

iculties,

After the Armistice, 230 million duropeans faced the prosnect of
Ta ek Pt T
he worst famine since the Ihirty Years War', Countries had i

s

overrun and plundered, their manhood decimated; their populations
weakened by wertime requisitioning and blockade, fell easy victims 1o

plagues of influenza and typho

|

de Hailway and communications systems

N

had been disrupted, The blockade had dl

rised the pre-war commercial

Y

rranzeinents betwesn natlons, There was a shipping shortage - desgpite an

w3

American and Allied net fonnese gain of hal

of a combined coal, dock and transport worker's strilke ir

[ RWRE ER S

>

shipowners taking precautionary measures, such as double durkering of



282
ships, which reduced the amount of cargo svace; overdue repairs were
undertaken; some of the longer pre=-war routes were resumed; troops had
to be taken home Overseas en masse; the German merchant fleet could not
be made immediately availabvle for use ~ as will be seen, All this ine-
craased the problem of vproviding food and msterials where they were
needed, and throughout Zurope, malnutrition, overwork and in some cases
defeat, dispirited factory workers on wiose oroductive capaclty recovery
devended, <The blockade caused suffering to neutrals as well as fo the
former enemy pOwers. Germany, the former Austrian Zmpire regions, fussia
and Rumania were among the worst hit, Their economies were paralysed
and they could not feed themselves until the next harvest nor oay for

raw materials for recovery, F£inally volitical diffiiculties added to the
oroblems, Russia was in the throes of civil war. The break-up of Russia
and Aunstria-lungary caused confusion and altered the economies of fthe
regions thus divided, German pairiotic military groups were trying to
gain control of the Saltic states. The Czechs and Poles were fighting

for the vossession of central Zuropean territory, ZPortugal, Spain,

Germany, Hungary and Austria were politically insecure,

1W. Arnold-Forster, The Blockade, 1914=1919, Before the srmistice - and
After, (0xford pamphlets on Yorld Affairs, No. 17, Oxford 1939), p. 28;
and: The lemoirs of Herbert Hoover, i. Years of Adventure 1874=-1920
(London 1952) pp. 262~286; and: CHE 71/27, memo by Cecil, 2 liarch 1919;
and: Keynes Fapers, larshall Economics Library, Cambridge,

P7/3/2: note submitted by Cecil 5 Apr. 1919, and: Hansard, 5th series
1919, vol. 114, 2961-1971; and: J.4, Salter, C.B., Allied Shipping
Control, An Experiment in International aAdministration (Bconomic and
Social History of the World %War, British series, Carnegie Endowment for
International Peace, Oxford 1921), pv. 216 - 225; and: Temperley,
History of the Feace Conference, i, 137-163, 258~




The economic future of

UsSada

Unfortunately agreement oroved difflculi,.

In the long term, the Sritish government aimed chiefly st the
recovery of her imperial trade, There vas mich Jealousy of American
commercial power} Though the Faris rescluiions of 1915 could not be
out fully into practice their spirit remained, and Britain wished to
maintain superiority over her chief pre-war rival, Germeny; in couseguence,
the government did not want Germany - and the other enemy powers ~ 1o

full accezs to raw materials
through a major industrial effort, to flood zoods,
They therefore favoured keeping ire blockade controls for the next few
months; they defended this partly on the grounds that supolies were shori
though, as explained, shipping and finance were really the prodlen

British policy on reparations had been affected by the same ideas,
though it hagd %t developed in = coherent or deliberate way, The 4llie
had agreed with the German government ithat peace should be made in

Lansing sent the terms to the Germans
reparations had been dralted by the

e made by Germany for all

these countries w

France and Sritain - and in thei:

damage done 1o

as in the hands of the
ir capaclity to agree on a volicy.

41
Cilg

wording

ritish: ' .., Compensation will
the civilian pooulation of the

Allies and their properiy by the aggression of

l.«a T P . N /i £z /v 2 o
Seey Lloyd George Fapers, 7/28/3/1k: to L
19 iarch 1919
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she vas able 1o

for civilian damages, would mean a redistrit

favour of the British fmpire,

When the'{%easurf'“eport(by O o tis LLBYT unsigned) appeared, it
conf'irmed that Germany's capacity 4o pay would be below the sum that
could legitimately be demsnded for reparetions ~ lebt alone for full
wer costs, Keynes thouzht the Germans could spay £2-3,000 million, but

that even £4,000 million wouléd not cover the reparations Lill,

},
jon
®
o
¢
e
&
)
o]
o
&
et

net commitiese algo oresented its revort, Thisg
pronounced that Germany was liable for the total cost of the war -~ whicl
was estimated a2t £24,000 willion, Total liability - including interest
at 5% - would be szbout £40,000 million {(if Germany paid over a period of
30 vears), Germany would have %o pay sbout £1,200 million annuelly in
sinking funds and interest - that is, more than half of the figure Keynes
in
celculated that she was capable of vpay at all, Lloyd Georsze, after read-
ing this, became incautious about the zmount Germany could vay, and now
claimed it had been underestimated. Thus he was fatally »ledsged by election
gpeeches to extract a sum %co largs 1to be extracted and on terms which
could only increase Luropean instability; moreover this broke the pre-
arnistice agreement, Lloyd George argued that it did not go avainst
wilsonian principles, since it was the equivalent of damages for breach of

1

(=4

the peace under civil law,

Seed . #,Harrod,
2 h)

gohn iaynard Keynes (Papermac edn, , London 1563) o
3~231; end:s Ferdinand Czernin, Versailles 1919, ch, wiii

Phs




]
o2
N

The policy had opponsuts in the government, Churchill was

w

against 1t; and Cecil endorsed, with his signature, the findings of

[

the Keynes report, late in Decewber, In his own electlon addresses he

had saild only that: ‘'Compensation and reparation for the devastation and

. . - - N - 2
destruction wrought by Germany and her Allises must e exaciedss, !
and that: 'to the utmost of her power Germany must vay for all the

damage she had caused‘? This was vague language and promised 1ittle;
there was nothing sbout paying for the total cost of the war., He never
believed that the Germans would be able %o pay the sum the govermmernt

R Lo . e hdee .
were preparing to demand, However, it was a long time before he took
much active part in campaigning azainst the goverament's policy at the
Conference, He was not privy to the sarly discussions at the Conference
by the commission on reparations,

In the short term, the British wished to prevent Germany recover=
ing her sitrength sufficiently during the armistice period to resume the
war or to resist the terms of the Ureaty. INanpowsr needs at home, and
pressure by the troops for demobilisation meant that troop nunbers must
be reduced; but by keeping Germany semi~-starved and depriving her of the
means of obtaining war supplies, the Allies could stop Germany taking

2

advantage of this, The military pressed these considerations and were

lF.O. 371/4369, £,655,655; Treasury memo, Hov. 1919; memo by Headlam-
liorley, 20 Dec, 1918: comment by Crowe, 23 Dec, 1918 Cecil signature,
undated,

géﬁdit, S8, 51162,f,60: election address by Cecil, 20 Wov. 1918

BTimes ieekly, 20 Dec. 1918, p,1049

hC cil Diery, 12 March 1919



supported by the Forelign Office.

Like the Zritish government, the French, in the short term,
wished fto check German military revival before the peace was signed by
keeping a stringent blockade, In the long term, the French wished to
see the German economy crippled past hope of recovering its pre-war
economic ascendancy and effective war sconomy; for this reason as well,
they were in no hurry to raise the blockade; and they wmnted Germany to
pay a very large sum in reparations, over a long period, Like the
British, they were intent on punishing thelr enemy as well. France
vas in a far worse state, cconomically, than Britain, She had a heavy
adverse balance of trade., The devastations wrought by the war involwved

her in daily exoenses as grealt as those of fthe war itself., VWhile British

and American troops remained in France she

ny
(o]

ad enough dollars and sterling

to pay for food and raw materials in the U,3,4, and the Zmpire ~ but this

gource vas ending. The shipping shortage increased her food supply

ey o s 1 H k) o Ao A LI 7Y, el 1

problems, There was a large budget deficit. The franc had been kept

at an artif'icially high level, and the governwment was ap
asix ey v . s - . 2

conditions which might force this to crash, so restricted ilmporis.

As a result of the French financial position, the finance minister,

Klotz, insigted slso that ifrance must demand the full costs of the war

from Germany, WNelther he nor Fughes could understand that if Germany

C and: fMrestone Library of
rinc s Baruch Papers, IV,IV,, 172
Cecil %o B ‘84uch’ 15 Larcn 1919
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the removal of trade., They
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bring about

Adtndraw from financiag

@

wnich they over the
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war coshtss
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their conflicis was to be fel months of ths Conference,

Y

As previously re turned down the Allied

soorved by Cecil,

&

4 +3
CTUCTLO

carrying out recons n through an

organisation based on the wartime interallied supnly bodies, American

officers were withdrawn from the raw materisls comnittess, and without

then, the other allies could do little, Wilson asked Herbert Hoover,

the U,3. food administrator, o take charge of economic reconsiruction

the Armistics, an the purno

after

jol]

ney machinery for © SCe

1,

e

er Diary, 20 Merch 1919

-
Dee

Ray Stannard Baker, Woodrow ‘ilson and

orld Settlement il.

2z
“Cecil Diary, 1

) L‘eb l/lg

hp,0. 382/371 £.901

by Leslie, 11 lLarc

minutes of lst meeting of 3. 5.0,

559 4
1919

>
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fHoover had alweys believed in gelf=help and was suspicious of Zuropeans;

'y

he liked veople to work for him, not with him; the interallied bodies

]
oroud claim = that they had worked out successful voliciss informally,
trans~nationally and on a basis of equality - was therefore of no
R I . .-
interest to him, He recommended a temporary relief prograume to tide
Burops over a period of food shortage until the havvest, and until it
could resume production and obtain credit for food purchages; in the
new advisory council he set up -~ the Suoreme Council of Supply and Rellel =~
the 41lies only hed influence in oroporition to what fthey ecould provide

the way of surcslus food and finence ~ which wes very little. Hoover

was overlord of the relief programme, dirsctly respon

(1"
e
o
fod
4}
Ll
o]
cb
)
o

council of the chief Buropean Allies, and america, The independence of

American economic volicy vas made clear - the U,S, Admiralty helped Hoover
~

. - . z o tas N .
to get his food ships past the blockade, The Britigh and French disliked

1

th seranzemant, Climentel still wanted Allisd control of world rssourcss

“:‘)

by

:
3

2] 2

for the period

on 11 January, control until

™~

conditions imoroveds Cecil had himself +40ld Hoowver on 7 Janvary ithed he

hed

F PR B A A D e 2. -~ 2. - P, PRI - . T3 AN
Council witn i%s cen ufal E)OS.".J\J;’..Q.A and larse exased ance, Hoover was L,’;ﬂuzﬁ\fﬁd

1

University
-t Tioover Ar




d Cecil to come

vecauss he reckoned on Cecil bDelng more mselleable than the Britis!
govermnent reovresentatives, Lord Aezding and Sir John Beale, about

removing blockade controls, Cecil did not commit himself,

and other supoly
bodies alter his Noverber resignation, I wes a bad avpointment,
Though his views were reasonable, he was unfamilisr vwith the worlk, ex=-
hausted and I11; and, =s Salter pointzd out to Cecil in a sthormy
interview after his resignation, Zeading was not capsble of initiating
pelicy quickly from day to day, which wms esssniial in control and supoly
work, IHe could not act without a brief; and unfortunately he received
1i%tle guidance from Lloyd George who had not given his mind to recone-

. - 2 . smn s
struction guesticns during the end of 1918, Reading's unwillinzness %

act over the blockade came close to destroying relations between the

=y . -

Americansg and Sritish in Ja nuary. On 11 Januvary he asked Cecil if he
would consider taking on his vwork in a feW"ﬁays% Cecil did not decide

&t once; in the end he took over nearly a month later, Ieanwhile,

1. . o A . . o
See F.0. 800/195, Belgium: Cecil to Lord Islington, 2 i

v 1916

[p]

Lo . - . - . S .
Lord Selter, Interview, July 1967; and: H, Montgomery Eyde, Lord Reading:
The Life of Rufus Issacs, First larquess of Reading (London 1967) vp, 307

Yale, Bdward M, House Collection, Vance C, kcCormick papers,
HcCormick Diary 1918-1919, 11 Jan, 1919

L3

rance

B . T T c
Cecil Diary, 11 Jan, 1919
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the blockade wrangles contlnued,
Under the exlsting blockade machinery, imports by neutral

countries were restricted to the basic minimun domestic reguirvemsnte.

Yeutral mall and cables were subject to censorshin - 'the eves of the
blockade' ~ which enabled the 4llies to detect the ulitimate destination

. pd

of goods and to regulate the distribution of essentlal commodities

Heutral firms suspectsd o

S

brs

O

wding with the enemy were Dlacklisted.

The neutrals had made agreements with the Allies to give them the option
of buying a certain percentage of thelr exportable surplus, and to re-
strict re~export to the Ceuntral Fowers of any such surplus, to gpecified
quantities. leulrals were rationed at the ports of supply., The eneumy
countries were cut off from most vital necessities and this applied to
the liberated countries which had formerly been a part of them, The
blockade was actually harsher alter the armistice, becaunse the presence
off Allied ships in the Baltic prevented blockade svasion there, and

stopped the Germans from fishing

"N

One of the original armistice undertakings was that Germany should
be allowed some food supplies., This had not been imolemented by the
time of the renewal in Januery; and at that time the Germans agreed to

out their merchant fleet under Allied control for the duration of the
a

quentity of food, The French however were unwilling %o let the Germans

P . - S,
we drnold-rorster, The Slockade, vp, 3-28; and: see Temperley,
istory of the Peace Conferesnce, i, 40-48 s 320=323
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On the other hand during Januzpy

Tem it ey e
LESPLNE O o

George azalinst accent

‘....!

major relaxations:

The Americans wanted the conirols removed - in parbicular the

eensorship, Hoowver believed

T R L RN Vo o, . g e le . N . b} LA,
them to consider the oproposal that the neutrals De allowsd 4o import a

limited quentilty of food and re-gxooy

S

o

Ll
o
o
o
-t
O
G2
@
"
2
c<’

It wes not only

.

the Amerdicans who

-

Britigh Zoard of

Trade
A

advocated drastlc relexation Lecause of the difficulties the blockade

nivoing Ministry found the blockade increassed

o

-~ .

me Council of Supply and Relief na

£
o

[
[N
(S
=t
oD

However they did recommend slight relaxations

ES s

titative controls over certain food imporits by neutralg, and by

&) A
Wg Gl

the quan

January some controls, tco, were removed from imports by the

1 I - .
Lloyd George Fapers, §/49/3/1: memo by Cecil, 16 Jan, 1919
2

54

»,C, 392/2371, £,901.3155: memo by Deae, 21 Feb, 1919

3** T 8 T - »
Hoover repers, add box 83: THoover to licCormick, 26 Feb, 1919

L N .

7,0, 800/250, p,2: LicCormick to Farmsworth 1 Feb, 1910
0. 605 /72, £,148/1/1,273:
16 Jan, 1919; and Lloyd &
2 Jan, 121

WL

b
o r'“' et
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liberated counitrieg,

Aven such mild relaxation

Ly o LN 3 - 543 555 'l 4
the Yoreign Uffice; Cecil

) 5 53 marr TS S I oy Ly vy 2 . -
Harmgworth, the new minlster of blocksde, told

be done to the blocksde machinery; it musi

be maintained until the treaty, He =zald 4

bl

it ensured that the dllies
that would follow if CGermany

would be more dangesrous than Bolshevism,
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He was only willing that sowme more Teod mizhi be allowed to the neutrals,

He and Curzon thought

7
he importance of the blockade”

and he asked Ce011 t0 kees an aye on anti~blockade tendencies,
Harmsworth wes not forceful and tended to be led by the more
dominating volces in hnis department - varticularly Curzon, vho, unlike
Grey and Balfour, disliked dividing euthority with a blockade minister,
Cecil told Curzon that the Americans bad assured him that they would take
no action agalnst the blockade without consulting him, Cecil warned, foo,
that some relaxation soon waes upaveideble, if the Supreme Council decided
to let food into Germeny; and he told Curzon that he thousht that the
blockade of Austrie must be relaxed Lecause her e
state was threatened: ‘'We cannot afford to see another great territory

given over to Bolshevism and anarchy', He asreed, however, that the

1.

Z g s . e, . . -
F,0, 608/72, £.148/1/1, 2069: British Bwbassy, Paris, %o #,0., 13 Feb,
1919, transmitting minutes of Supreme Council of Sug 7 d Relief,
6 ¥eb, 1919
B, 382/2339,f.9gl,23785, Fa rasworth tel, for Cecil, 10 Feb, 1919; and
o i = hs
7.0, D00/25C, ©.18: Harmsworth to Lorc Curzon, 11 Feb, 1919, and note
~d Cur s and o Ow] %y
7* Lord Curzon; and pp. 1C 15. Hermsworth to Cecil, 11 Feb, 1919
Vi -

7 - . .- o - Y
rs, #/12/1/2: Lord Curzon to Lloyd George, 18 Jan,1918



structure of the blockades ghould r

o

e 1
0t be dismantled)

When Cecil did take over from Reading, 1t was not as British

representative on the Supreme Council of Supply and Aelief, By the end

of January, it had been recognised that the body was a Ffailuwre It was

overcrowded with experts, and as Salter later wrote:
3

'The Council of Supply and Relief, restricted +to one not
clearly separsble part of the many economic problems facing
the Allies, without the assistance of a ateff zccushomed to
wor” together, without the unify

ving force of the war, and
Athout the versonal suthority of Lord Hobert Cscil, proved
2 5 T

imezluctlve'z
Hoover therefore had asked for a new body with wider terms of

+

reference, greater power, and containing men of ministeriel status

prepared to take responsibility for policles,

The Bupreme Council therefors voted, on 8 Februsry, for the setting

1p of the Supreme Econonic Council, which supervised reconstruction work

- *

during the rest of the Conference, Its purposes were 10 execute economic

measures during reconsitruction, to ensure sufficient supply of raw

materials for the recovery of the cevasiated areas, to restore the

hit economies and to supply nesutral and eneny countries without depriving

: 3 . , .
the Allies of essentilel goods! I% co-ordinated the functions of the
Supreme Council of Supply and =Helief with work previously performed by the

1. 5 y o - ar , . . o
¥.0. 608/72, £,148/1/5,2196: araft tel. Cecil to Lord Curzon, 15 Feb,1919

Yord Salter (J.A, Salter), iemoirs of a Public Servant (Loadon 1961) »,133

Z
2

o~ &) -} =M, P . J-3 — Cr T T o
2Ue 1919, xo4 5.5.0. 2nd meeting, 25 Feb, 191
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counecil +took

ded o am P,
aE8CpLONe Wars createl ®
Mo A L - PR - B -y P
Cecil was aonoiniasd o e oouned

successor; he
4 . 2 .
was convinced that Lloyd George was reluctant to employ himi certainly

Lloyd George way

s purely temoo;
T . - 4 P AN du ey
oe gent to him frowm the

delegate in prefersncs Hoover and had

less national standing, %Hven so e British could not rormelly be

represented on the council by wmen of with- American

T

delegates like Hoover and Baruch, wno were gome of the most powerful men

LAR=EN

in the U,5.A, British minlsiers were busy st home, Cecil therefore
worked out an arrangement by which British minlsters were the mearbers but

a

. . in 4 3! . .
were represented permanently on the council by experts., Cecil, as chief

1. .. o . -
Ibide, Xe?2: 8.2,C., 1lst meetdng 17 Feb, 1919

2o 6/16: Cecil %o Lady R. Cecil, 1 Feb, 1919

Z
“Lloyd George Papers, §/6/6/10: draft tel. by Lloyd George, not dated

"Ibid., F/6/6/9: Cecil tel, for Lloyd George,
5

o

Tl LX)
Fab, 1919

|
Iy

.0, 382/2370, £,901.25427, Balfour (from Cecil) to F,0., 13 Psb, 1919

7

“Cecil Diary, 15-24 Feb, 1919

" ke
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British member of the

=

Empire Bconomic Committee, r

of the British delezates. He was alwavs vresent at 4h

the meetings,
except when he vas out of Faris, The council ce a week, and
the various sections - he vms a wernber of the raw melerials ssction =

met separately fto prepare findings for 1t, Te usitally acted

gs g v acted as
chairman of the council., Britaln, the U,z,4,, France, Italy and later

Belgium were members, with five delezates each, two attending at ¢
ot g
on a rota basgis,

R.3. Baker described the 5.%.C. as 'the most powerful economic
organisation the world has yebt nown'; and the Council of Ten ruled on
5 larch that it had full executive authority within the limits of its
charter and needed no higher authority for its decisions, In fact it

was not powerful, and this ruliag had

]

o effect where lonz term political

[

decisions were concerned - it only in practice had authority to decide

about transitory measures? It reported directly to the Heads of State

in council, but its revorts were often ignored by them; it had no say in
drafting the economic clauses of the treaty -~ which was the task of the
reparations, financial and economic comnissions, Its only executive
vover was through the interallied organisations it took over, but these

had lost many of their former powers, It was without a special fung, or

u’Tl

Temperley, History of Pesce Conference, 1,299

2w mn e = - . o .
R.3. Daker, jicodrow Wilson and World Sebtlsment, i1, 341
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trade or finance,

Fa

whether the oroblems were fundamentally those of

Hoover envaged his

Q

olleagues by his dictatorial attitude, and Jaruch
.

q . . . J
enbarrassed them with his ignorance of many elenentary coumercial factss

I3
o

Jecll avoided taking sides; Zaruch paid o characterisiic tribute to

'Hig fearlessness, direcines
gained the admiration of the snt
repeatedly overruled ambition and 3
to the supreme economic council no matter by whon fosd
Unes faith in human nature remains unghaken to0 ges the
fearless memer in which Lord :Hdobert Ceclil refused to be a
party to subterfuge'l

The Bupreme mconomic Council first wet on 17 February, For the

Al e

o

next wonth, the Americans, with 1ittle success, tried to end the blockadse

1_..
&{

they began by wroposing the relaxation of restrictions on imports for

1,

the northern neutrals; this wams blocked by the British, the french an

&

the Italisns, MNcCormick, on 25 February, took up, itoo, the censorship
/
guestion with Cecil; he took the view that since the drmistice, the

Germans had found new ways of evading it, and that it wes therefore no lon

effective in stooping German securities being =0ld sbroad, Cecll was

o

LicCormick Diary, 11 and 13 Jan, 1919

3Beer Diary, 10 Apr, 1919
4.

Baruch Papers, XX, Baruch 40 Cecil, 19 Feb, 1919

5' T ! 7 2 jund b
See A, P,C, 1919, x.3: 3,5,C, lst meeting, 17 Feb, 1919

]

O~ v s .
Lelormici Diary, 25 Feb, 1819

Hoover papers, ARA box 24 folder 5: lLCormick to Hoowver, 27 ieb,1919

.

Gey
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sympathetic, but said that his government were against ending it, and
he could do nothing.

The topic that dominated S.E.C. activities during its first
month of work was the feeding of Germany., Negotiations were in progress
in February, at Spa, between the Allies and Germans, about supply of food
and the surrender of the German merchant fleet, The French still refused
to let the Germans pay in gold. The Germans feared being cheated and
insisted on a definite guarantee of all their food requirements up to
the harvest., The Allies refused, because this made nonsenee of the
blockade. They gave the Germens several days in which to obtain new
instructions from their government; otherwise, they said, they would
bresk off negotiations on 6 March, Unfortunately, Reading had not
pressed these difficulties strongly enough on the Prime Minister at the
outset, and Lloyd George had not decided on a policy nor overruled the
French} The situation in Germany was dangerous for the Allies; lack of
food made the likelihood of Bolshevik revolution greater daily. The head
of the new Bavarian Republic, Eisner, waes murdered on 21 February;
following this, a wave of revolutionary strikes spread over Germany,
reaching Berlin on 3 March? The German government made the most of these
scares, in the hope of gaining concessions from the Allies; Cecil was
inelined to be suspicious; but insofar as he believed such reports, he

3

regarded the threats as disastrouss:

L0HE 6/28: Cecil to Lady R. Cecil, 5 March 1919

2A° Jo Mayer, Politics and Diplomacy of Peacemaking, pps 503-506

3Cecil Diary, 2 March 1919
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While the Allied delegates awaited the Germen reply, at Spa,

S0 81

they agsked their govermments how far they should yield in malking an
agreement, But at the 9,8.C,, the French blocked severy oroposdl on the
question,

Meanwhile Cecil had been considering the problems generally, He

2

talked with Baruch on 25 February about hew to get people to work,
Credit had +o be found to0 pay for raw materials for industry., Baruch's
solution was the American one zlready familisr to Cecil ~ removal of all

government controls, and vrivate enterorise lefd to find a way., Cecil

could sympathise with the view; he weas a Free Urader, Dut he doubted

the continental zovernments would accepnt this, He guspected

Baruch of aiming at a plan that would givs America commercisl oredominance

ag he drew an elaborate portral

ot

of

ol

in Burope, and watched with interes

@

himself as a disinterested man,

fLie was lmpresssed the next day by
kercus wellenvers, who thougnt like Baruch, that if controls were removed,
the traders and [lnenciers wounld find = wgy. He sald 211 hung on the
industrial recovery of central Lurone; without it, the neutrals would

were owed, nor could

e T S ] fogny r X b R g § T 1 PRS s | T ey e
v 1ot financed, nobody, includling the Allies, would

oenny, He suggested setting up a commititee of reutral finsnciers to
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Yea a7 T A
LES TG ALl loB,

e IR . SN o
delelZatlion on

Af'ter cutlining the gensral

for many reasons, the countries who could supply food
gilve; the buyer countries were 10t

in a favourabls enoush exoort vosition 4o bariher commodities either, The

Addd

Allied governments were now orepared, he szald, 1o extend limited credits
to Austria, If the U,3. would glve large cradlts to France and Italy,
e might not obJect to the export of German gold, and then Gerumany

could purchase food and raw meterizls, and the way to Durcpean recovery
would pe open, Only then could there be any hope that indemnities would

be paids

-

He criticised the attitude of British traders who fearsd that

Ol

if' Germany was allowed to export, British home and foreign trade would

wnde

be damaged; he poinited ocut that Germeny was in no condition to be a
serious rival for a while; but in any case recovery wvas worih that risk,
fle also now recommended ralsing the blockade, though not completely,

until Germany was disarmed under the treaty, He still accepted the

military arguments for blockade, but he recognised that commercial

Ytecil Diary, 26 Peb, 1919

2
Tbid., 1 March 1919

Joms 71/27+ wemo by Cecil, 2 Larch 1919 (e, 187)
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Pinancial activity were strangled Dy it and that if it were removed,
orivate firms might be prepared to give credits to other private firms,
even if governments were not, Mnally, he pointed out that the wesent
uncertainty about the size of the indemnity to be exacted made people
unwilling to enter financial transaciions with enemy countries The
indemnity and disaruwament must be settled. Anarchy and destruction

were ineviteble if these problems were not solved: ‘'If such a catastrophe

took place in Central Burope it is at least doubtful whether the political

[Y2 53

Jode
o7
2}
ot
;d .
e o
L‘"

itions of any of the Burcpean countries would be strong enough %o
resist this new strain put upon them',

“wo days later the bankers Hobert Srand and Adrd Lezerd reinforced
his views. ZThey believed that the financial situation could probebly be
ghted if America would lend a great lum sum fo start the restoration
of France and Belgium, Then, when confildence was restored, the ordinary
commercial transactlons would do the rest. Cecil felt that perhaps they
were t0o optimistic; he wondered if Italy, too, and certainly the Central

oviers, should not be given such financiel sssistance, if the scheme
were to succeed, But he agreed with the idea . as far as it went,

y

3.1

L...

On 3 March, th

[

.C, decidsd to recommend that the Spa

delepates should be instructed to tell the Germans vnof'ficially that

they would be allowed to vay for thelr food with the proceeds of exports

Cecil Diary, 4 iarch 1919
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on Ltalian obstructivensss, Crespl

&

oute; Cecil recomuended
his plsn to Balfour, and though the Italians continued to be
Vexbraordinerily futils snd perverse', the Council of Ten adopted 1t
and Hoover was allowed o proceeds

On 6 ¥arch Cecil found Llo

o
Cis
]
9]
Q
Pavt
)
L\
o
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©
&t
fod
e
O
O
o
9]
(6
3
it
4]
jwl]
o
o]

vrevent

the poesibility of revolubion in Germany, Heports were coming in all

the time about starvation there, notadbly from General &
2
of %he British Arvmy of the Rhine. Cecil vwas encourazed by Lloyd Geord ety

atbitude, pariicularly vhen he heard later that morning that the Jpa

telks hed finally broxen down over the

<t
[

-

reached, bub

Lo

the British and American plans were similar, and wers
amalzamated that evening., The next day the Italians backed them, bul

- . , ; o 13 m
the French held out, and refused to let the Germans use golds, They

tried to make the Americans lend money to the Germens, In the end it

I
“ibld,, 7 warch 1919

[\

Al

AJd. llayer, folitics and Divlomacy of Peacemaling, pp. 502, 511-~-512
333.31@, , 6 larch 1919
I Ibid,, 7 ilarch 1919

. e s L .
iicCormick Diary, © larch 1919
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t both French and Anglo=American resolutions 1o
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Ten, for their decision,

Cecil afterwards told Clemenceaun that 201ld was the only practicable

L)
mzang of payment for the Germans., He made no objection to Clemenceau's

wish that the blockade should continue, He $01d him 21so of his views

on American aid to france and promised to support the Franch if they
asked for this in exchange for a concession on the g0ld, Clemenceau

was friendly but did not stop th

resolution later thet day at the Council of Ten,

undertaken to feed Germany before they had asked her %o surrender her
merchant fleet, THe omphasised 'the obligation of humanity and the grave
danger of Germany drifting into Bolshevism unless food were sent into
Germany', e played on the fear thet now carried great weight at the

Conference; but his fone, a3 Keynes recorded, was restrained and ine

3

%

o

icated a distaste for 'red peril' arsuments
The plan was that the Germans should hand over *their shions

in return, they should receive 270,000 tons of food at once, and per=

mission to import up to 370,000 tons monthly until September., They

should pay with credifs from neutrals, sale of foreign holdings, visible

[iv

nd invisible exports, and advances against foreign investments, gold,stc.

3

1 - . o s
Lloyd George Fapers, F/6/6/1k: Cecil to Lloyd Georze, § larch 1919

=1

9 R.P.C. 1919, iv. 274=277

J% T s o 5 s

A ok . Pl § L. - A
A,d, bayer, Zolitics and Diw

2509, note 4
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The French objected that the blockads would be mesaningless if Germany
was fed for more than a month at a time; and they insisted that Germany
must pay for focod with raw materials; $111 these were exhausted , they
mist not fouch resources wanted for reparations.

Hoover and Lloyd George retalisted with Dlockbusting speeches,
Lloyd George told Klotz that his policy was fomenting Bolshevism; Cecil
enjoyed thigs attack though he thought it injudicious; howewver, Hoover
and Lloyd George #ot thelr way, The french finally agreed, after the

Pe)

resolution had been modified so that only half the gold would be nled

Cecil t0ld nis wife in a letter of 9 llarch that he had had

' b.s The worst o 1 this interallied vork is that
it is so slow, The Italians ax Derve?sn the F~encn
(e:cent Clemenceal ' i ; oreedys
The American publi p?ivaﬁe mann:ru ar
\ﬂlﬂoe achable - ar v is =0 sensiftive and

t0 deal with, I curss
but they don't s
me & dinner last niznt
both oronouncs d eulog:
near 1o

Tan »,

and C.}_

- -
A 1@?7’_
I
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from the U,3,A. under the agreement, until the end of kay

12

T w3 4 e oy SIS 1 3 ddn 3 ey P 4 Loy
Desplie the release of German shivpinz, the shiveing situation

(‘
-

had become increasingly serious for all couniries., XMaclay, the British

Foy 3 - frea British trade
ad anyioug TO Ireg HYLTLSN Trade

Prom all shioping controls, when they met on 9 March, Cecil agreed w
s ms . 3

providing the necessary Buropean services: IHe reported aftervard to

Lloyd George that liaclay had complained thet cargo space was being used

for supplying Britain's Rusgian 2llies, when it was needed more urzently

elsewhere, Cecil sald that he agreed with Maclay, and asked whether the

Impire and Allied needs and for the prevention of chaos in Central Buroope
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t he believed it to be unnecessary now to keep

>
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British troops in the Caucasug, though some of the government still
garded that area as vital to Indian sscurlity:
'treating, I suppose, the Casplan, Trans=caucasia

a

and Afghanistan merely as a kind of private avenue

leading up to ithe actual Indian Prontier., Hven if
acce

this somevhat fantasgtic theory be :
not enquire what conceivable hostils FPower is
likely %o attespt to invade India at this stage of
the world's history'

1 pted, may we

and he no longer thought the Baku-Batum oll pipsline worth

T e b} » = —— "

srotecting -~ 1f it were indeed in danger, Thouzh he had not yet

=y

given up all hope of defeating the Belshevike, he thought it foolish

o attempt anything of the kind at +the moments The failure of the none

Bolshevik Russians to make orogress, the removal of Curzon's influence
after the Hastern Affairs Comnittee had finished its work, and, most of
all, Cecil's views on the economic situation, account for this further

modifiication of his views on zHusgsisa,

largely responsible for the al shortage in Italy, Dritish ccal was
not resching France who, in her turn, found it hard to supply Ttaly;

Z
N . I X
bt she agrsed to do s0 as an emergency measure; Unfortunatsly she

failed to carry out ihis undertaking,

Yomi 75/106-107: Cecil to Lloyd George, 9 March 1919
Cecil BDiary, 9 llarch 1919

51“1 0

HefeleCo 191°, %,67: 3,5.C, 8Bth meeting, 17 March 1919




18

or

neesd f

e

ER
L

il

on Cec

n)ﬂ

w0

Cary VL]

HERS)

b

vatio

zoes to sta

)

ar
L

3 divert ¢

T

-~
1‘\
(3951

to

agreed

ne

.

and

S

42

[
QD ©
88
ot

in

188

o -
SRR
Gy fy G
i o
Gy O

o]
indy

evival of

e

nore

1 more and

Ty
H

'Ta

1d o

o

1

200

=
]




uLren

8

LR e
(SRR

>

cole

3 e
rLonoen

coal

1

W

rge,

A

5
W

]

a

N

1 ades

EANH

80 O co=

m

-
al

€

”

cau

)
bl

&

COVETY

covery,

e
e

opeat

£
=

h 19129

1

C

o

seorge, 29

Low) ~
s [
o [0
i e
] i
I
]
St &4
o]
— Geq
o
&2 ~
o} )
] O
P
Py (@]
-LO E
'3
] L0
42
= ]

mL
ae

i

bl ey
™ o
N o
O L0
R
N g
>~
) Ty
- "
L] o
ot rd
ol 9]
e i



> L
& 0w
@ ] an i o)
[e} 3 nif Gp i 3 +2 s
£ @ o O Kol @ O & i @ =
[ ] w0 - .Hmw > u 5 P o7 fX]
= ey [0} ] Eel ot 53 - o Ui
£ 3] 0 ) 9] s ~ = (= ol )
Ie) o § [ < i i) et (] s 4] O ~ iy
3 Pt = Q pe Rel t = - 0 1] s ]
+ ] O e 47 o} o o — ] o)
P o o o« T n L 8 o oot S o
) o i»] 'y [w] (e e 4 e ~ [N
o D W RS N @ Qg
RE 5] 1 £ G b @ U s3] [ e o LN
- ] L] A j » i~ 42 = L w
€ 5 ) B ) o 5] ] +2 - o i 0
o O o @ o] (o] e b & [ : e o
_ P IS ; w4 RE Ty o = e ot
fo A o ot L] s jo] 42 Gy r e
REY lre) ) K e] i Q b X al o Q D
o NE) @ .i _.mL ) o -4 e Q
- Y 5 i "g f2] w o) mu %.w 1
; O A w86 oa o o, o
: e o fa aq - " ’ Ry e h
3] £ 0y o = @ @ L Mo Q ~rf Dl o] -+
i . — 5] @ 3 i [o} 0w e &4 e e o
s ' 45} Y o] £ o « puart
o N o w @ A w_ M ,u o +2 © qw o
E % q : ¢ 0 I > ot o5 q
) 5 4 “ oo ) £ S o o & s M
e ) o & 42 -4 42
S ¢ = S S - &
0 " W o + Q o =t 2 £
o . o g ~ ® 0 @ @ W a i *
4 e o - © LA ® u £ +2 N
el o D L & @ @ a 2 o
] o R N e gooHoZ B s Y
@ w1 o By oo ST S - ©
s % -5 @ o £ ot 0 o] T = g iy
EEI o O I 5 . . -
< @ @ 3] 3 o3 w..a ) . .% r“ ® vm o = . ..m
wl AR g % b 8 5 T SR f oo .
¢ @ Pl O a3 Ko 1] ke £ [ (=] o} [0} 3
N 1 . & pe ok [ In} o 1 Q 4
o o 3] [ =1 = - o N < a
g & -3 10 () +2 - 2 B . e 4 = o
e o =5 h g G T b £ 2 2 P
P, 08 B Yt 8 we wo o 8 5 9 g 3 o o ®
o @ w o m S R I oI - RS 5 & ~
3 g “ 5 & % e =5 8 o T Mo g )
) e +3 B o al G et o “ o = P ﬂ& @ 1o} l — wmmu
: R T = B S B SR B S A 1 14 ;
- A - A T A A B 8 8 -
e st ! Lt 2] . “ i s, i)
' = - o o 53 % woo @ W > O = M w o
43 T & o 4+ @ .,ww MW % d o vooR o3 D e = .
. e @ i - Ty v - = (e
xw G e mmw Ay ~f K3 + e M.w @ ! wrm a pl.w _..u o L™y o
- T — ) ford fo . 3
~ 50 E o3 s fa ¢ J - @ o 1 o %] i 4D — o ~
o o A ord i 4 &y . P o o] o - (5] Oy
O ol +2 o) — ] Gt =) fond P I ! 0 -~ - i
@ o o o ol @ o o it o 2 o © a] ] o b l
3 o 2 =G S A S s SN a5 & G g
. « 2 ) oY - 7
e og £ 8 o V3 O I L A - - T
S . - 5 t r ) e e s
o N 4 173 e‘w Mw %M e . o 1o @ - 0 ol
4 ke &) @ I & ® ) = ot G $4 ] ~] {14
<4 (2] L = s e} ] o of 3 > © . ori .
O o1 [8) et pu ] © o 4 iy A e 3 14} 9] =)
- & 8 - oy N B © 43 -+ e o] i a & @ o o
'© & g w9 4 Z2 2 o I T S S = B 1 O Dy
ER um m P I G AR R o SE N

n 1919

jut-N e

.z



Y]
o
co

situation, ke sald ne had no odbjectlion to food relief for Germany and
Austris, subject to controls -~ a policy defensible on the grounds thal

it would save ehipping; but he showsd that he avpreciated nelther the

4

ok

shivoinyg nor the desperation in Gerwany, when he recommended
sending coffes {0 the Germans to lighten fthelr depression and to assure

"
hem of Allied good intentions about foody
o3

Iis representative at Paris, ldtchell~Thomson, took a similar

line., He s2id there could be no further relsxation until the Germans

‘s 2 )
v = gven though the blockade might harm British frade. Cecil was

depressed to see how little the Ministry of Blockade had changed it

] s views
13
: 5 s ; T oy % PR TP DUV W
wnile IlcCormick commented: ‘'little fellows s%ill fighiting the war's
mA

be 1ifted on the Adriatic to hel e struggling new nationalities like
Yugoslavia, But Italy had failed %o thdraw the original decr hich

institubed that blockade, because of ner quarrel with the Slavs, Cecil
. ) ~ L. .o,

taxed the Ttalians with this on 24 Harch, and % was agreed that the

Suprene Council should consider the matter, and,also,a resolution to 1ift

the plockade,where it =ffected Poland, from 1 April, After hearing of

1., - . - v . .
F.0, 382/2372, £.901.36363: minute by Harmsworth for Leslie, & March 1919,
and: jibid., Harmsworth to Cecil, 5 liarch 1919

2 ~
“F.0. 508/72, f. 148/1/5.59@5: litchell-Thomson tel, for Cecil, & iarch 1919,
_ , £.148/15,3926: Yitchell-Thomson tel, for Cecil 7 March 1919

leCormick Diary, 12 March 1919

1919, x. 85, 87: 5.5.C, 10th meeting, 24 Karch 1919
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Cecil agreed to recommend removal of

trade controls there as well,
On 28 larch, the Council of Ten discus

sed these recommendations,

apite a further obstacle in the

shape of Balfour: ‘'His desire to avoid taking a decision has now grown
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in other respects', reported Cecif_

Cecil heard an alerming report on the German situation on 26 Liarch,

The Germang now knew that the Allies intend to deprive them of 3

[n1]
[¢)
QJ

e
-
.

i

[Sen

-

2,

tiie 3asy coal basin and D

zlg, together with a corridor of German

o

commecting roland and Danzig, and cutting off Zast Frussia Trom

I ey v 3 e e e Y n - - I} 7 z - - ey - e
Fermany. Hether than accepd this, Cecil was told, German flnan=
ariously when he examined a draft

Joyd George had draovn wo 10 meet

e " 3 e vn 3 I8 gy P, g
Bolenevign in Germany would

e 1 PR .. PR S PN
e her both powerful and hostile

wevien will

s . P
nemLes o we

reoover

iy [N 3 . N ey e 1 A [N v )

Te oconsidered that the neworandusn gtill reoomiended terma winlich
R - T T em T e 2 LIRS B R EN A1
sould make a bad poace:; 'They ehill insist to the
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=
o)
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i
D
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N
ot

o me a great mistake; and their reparations policy is still

outrageous, ioreover, the French will say that 211 the moderati
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dhen Lloyd Georpge ssked him to look at the memorandum, he also
~
ot = 5 L - PO I S L . 2 “ s
suthorised Cecil to dlscuss finance with the Americans. Cecll had in
2 = - o d st ] . b} . TR M v
fact been discussing the zensral situation for some days with Baruche

Cecil told Baruch of his view that only dmerican a2ld could brsak
the vigious civcle of sconomic misforitune; Daruch thought thet thers was
no vicious circle, only a refusal to face fac%s?

of an American

O
o
L
.
“
L]
ot
el
@
i
0]
[
43}
]
}_J
e
=
ot
ot
o)
o
)
{
0
“
[¢)]
]
e

+ resources of
America, great as they are, , They talked together on 30 ¥arch, Baruch

told Cecil that ne had his own olans which he was trying to press on the

-
LEe <

President; he was keeping this secret from his colleagues because of the
Jealouslies involved; he had told the President that the problems were

ik o

comuercial, so that the finance experts were not called inS

L
Cecil saw Brand the next day; they agreed that an Anglo-American

comnittee chould review the

o

gituation, vith the French if possible; at the

Loecil Diary, 26 larch, 1919

Tpia., 26 March, 1919

3Baruch Papers, IV.IV, 172: 3Baruch to Cecil, 13 March 1919
Ibids, ©s» 173: Baruch to Cecil, 15 larch 1919

Cecil Diary, 30 karch 1919



ng to heln the French, because

believed they were simply trying to hold out for American aide Cecil

took the wview that the french in fact knew what they ghould do but had

lost the energy or will to act]

On 3 4pril, Cecil woke feeling oppressed by the economic danger,

¥ Z

and resolved to act vigorously vo force unders?y ng on nls collzazues,
Lt was at this point thet he warned the British goverwument thet meking

trouble with the Americans over the konroe doctrine in the Covenant might

prejudice efforts to secure American loans for ,%raoef In the evening,
Cecil saw lionnet, the french interallied control expert, who confirmed

Brand's views strong sLys destruction of credit had locked the vhe

v U

@
o
fd
w
o)
o

Buropean industry - and he

n American loan wes the only hope

On 4 April, Cecil again urged

relaxation of controls,

at the Yawnaterials section of the Z,2.C., Phey could no longer afford

1

to play with the situation, They mizht fear CGerman competition - though
N v i - <

actually America was likely to be thelir biszgest competitor - but if t

seriously intended to control Gerwman industry in the future they would have

; <
to oceupy the country and might thereby damage all hope of zetting re-
parations; they would find that sarly and widespread economic freedom would

Cecil 1o Balfour, 5 Apr, 1919
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war passicns 1o cool and rationality to refurn, as well as to postpone
decision. While desire for revenge was strong, it enabled Lloyd George
to pander %o the public with talk of huge payments ~ as he did %o Lord

1 . . R -
Riddell a few days lateri at the same %ime he could still hope for sz

sane settlement later, 2ut because il was indefinite, it was a2 bad plan
from other points of view; uncertainty would not abttract finance to
Germany, as Baruch exclained to Cecil on 2 April; but if it was apparent
that she would be required to pay some reasonable sum, Baruch believed
T S TA 4 3 Y 43 307 < 12
trnat money could be raised on this and the world be set to work,

Cecil therefore wrote to Lloyd George on 4 4pril; he urged that

peace should be concluded at once and tne blockade ended, and:

'In this connection the rumours as to the latest
provosals for "settling" the Heparation cuestion disquiet
me, As I understand it is proposed to leave the amount
of' the payment by Germany undeiermined, In other words
it vwill remain what it is now, a heavy cloud on 211 fin-
ancial transactions, ©o one will Ye ready to lend money
to Germany for they will not know if she will be allowed
to repay ite TFrance will refrain from making any ef'fori
10 help nerself in the hopes that she may get 211 she
wants out of Germany. It will be impossible to raise money
on the security of the indemnity for no one will know vhat
it amounts to, In practice it will mean that after a very
brief interval the vosition will be found so intolerable
that everyone will agree %o abandon all attempts to make
Germany pay. In other words this plan seems to me to com-
bine the maximum of financial disturbance with the minimum
of actual result's

Lord Riddell's Intimate Diery of the Peace Conference, p. 48

gBaruch Papers, IV.IV, p. 129: wemo by Baruch on meeting with Cecil,
2 Apr, 1919

5

CEE 75/147-148: Cecil to Lloyd George, L 4or, 1919
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resourcss

A comprehsngive policy

was nesded to ensure for each country the steble currency, raw materials,
working capital functioning plant and ftranssort that were lacking,.

Tne grestest difficulity was over working cepital - who was
to srovide it for Burope? Tas private entervrise enough?

'So far as possgible,,. Government borrowing inter

88, and censequently Government control chould be abandoned,

To whatever extent mrlvaue enterprise can mest uh& prodlem,

it should be left to do so.,, it is sbsolutel ly essential

to rebturn to the conéition where the normal play of economic

forces determines the conduct of the individual, whers, in

fact, it becomes expensive for the individual\ts do wrong,

and profitable to do right., where a country still has its

head above wabter, like ! nglanﬁ the greabest vossible freedom

should be allowed. TUntil it is clearly insu?ficlolta the

same poliecy snould be applied “1 sewhere'

But, they admitted, the risks were offten too great - particularly
in cases of countries hardest hit, and therefore most likely to turn
Solshevist; visks grew greater with every dey's delay; also, the smounts
wented were to¢ large, and the credit reguired too long, for private
buginesses,

Insurance and puarantee schemes by the governments concerned
night meet the case if only short term credit was vanted; but it seemed
likely that credit would be wanted for eighteen months to two years,
and the banks would therefore get nothing back for that period; they

would be obliged to trade on thoge

term credit would

a
o

terms, but thsir resources in long
limited. d&merican bankers, merchants and menufacturer



%

would not be ready to take such rigks; they were unused to foreign trade,
and would prefer to unload any surplus stocks elsewhere if they could,

If Britain exvorted on credit it would depress the British exchange, and

only soluticn, The plan sghould be on the following lines: the minimum
expenditure of each country should ve assessed, together with the form

it should take, and the priorities. Uxpert advice should be available

objects for wilch orivets enterprise was clearly not availadble; this
would sbimulate oprivate enterorise by gevting thinge startsd,

All hung on the United Staﬁesﬁwho alone nad the rssources

balence would not last and that the decline would force her to sse the

position and act accordingly.

Meanwhile g hely out arsass like Poland
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On 9 4pril Cecil saw Youse and told him that the overall economic

position needed further investization as recommended in his recent vaper.

¥
He and Brand had discussed the formation of z smell committes for this
ourpose, informel and uncfficial in charsctsr, The members should be

sopointed by House, Clémentel and by Lloyd Georgs, who had asked him

%0 take this metter in I

Frenchman could be found,

and Xeynes as the British vepr
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would be read by Vilson, Clemenceau and Lloyd George, Cecil and Brand
both hoped that the outcome would be the conversion of Wilson te a scheme
PN . 1
for American financial aldy

“When Cecil returned to London on 12 April it was in order o speak
the truth - as he saw it - in the Commons, sbout the Buropsan economic

vation; he hoped to 'damp down ngo follies’ and counteract the dis-

5

2
astrous renarations policy canvassed in the Northcliffe Press, ILloyd

George approved this olan, Cecil also wanted the Cabinet to give hinm
¥ =

authority to carry cut the details of relaxing tue blockade without con=

and

e
(6]
oy
O
* 3
[o 1)
o]
ity
:;;
@
U
4]

he deparituent concerned;

Treagury did not insist on this, but the blockade =znd censorship authoritiss

-

did, and claimed that he had bsen oversiepping his powers when he tried 1o

meet Amerlcan wishes 2bout the censorshir ? He proposed to0 resign if he

fds

1, " . - :
House Diary, xv, 9=10 dpr. 1°219; and: Keynes Papers, PI/Ll: Brand to

Keynes, 9 4pr, 1919

Llova George Papers, F/6/6/256: Cecil to Llovd Geor: 1919

St YT : -
ioid. , £/6/6/27+ Cecil tel, to Lord Curzon 10 Avr., 1919
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did not get the authority, After a display of 'obstructive feebleness')

the Cabinet sagreed to glve him this, subject to Lloyd Georze's approval

and that of Curzon, after he nad consulitsd with the blockade department?
His address to parlisment was a powerful pilece of sermonising

his finest rhetorical efforts, He described the difficulties

that were hampering recovery, in particular the lack of cosl; volit

cal

[=N

difficulties were partly responsible; there was now a war over the Teschen

-

coal district between foland and Czechoslovakia vihich was stopplng the

o

coal production thers. He paid tribute o dmerican rellel work, bubt urged

P -

nly st con iong could bring sbout real rscovery,
that only stable condltiong could bring sbout resl OVery

demnities question must te gettled,
The Germans did not know what they would have to pay; the neubrals

hesitated %o trade with them; moreover countries which were to recelve

indemnities (he avoided mentioning IFrance by name) were waiting to see
how much they were going to get, and until then, were not prevared to
make the greatest efforts to weet the crisis,

The blockade had been relaxed to a large exbtent, except in the

Lo ™

-~ —~F Yy wA B - 2 T et T eyl S T PR
case of Germany and Rungery; in Hungary this would cease when a stebls
governaent vas assured there, leubral trade 24ill had to
TS RUR Tre M 2 £ v - sever a3l EIES
while the blockade was in force; as soon as wosgible 1t
LcCormic Dlary, 2 1919
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He appealed {or co~opsraltive policles:

&

of a new ersa.

It iz so, is no doudbt 53 crangses are going
to heppen, uhau is that era 7 it %o be gradual
and gradually increasing chaos t countries until
they have engulfed the whole fabrile of Christian civile

igation? Or by a supreme effort are w2 going o start
on the road of internat ona‘ confidence and co=operation?
That is really the issue before us!

And he concluded by calling for Allled efforts end dmerican

finencisl ald:

YIf SBurope is to be saved it will bes saved by the

unibted efforts of all those countries waich were agsoclated
in the var, It ie usslegs o supposge that in this world
you can accomplish anything worth having except oy sacrifice.
Tn no other way doss one really do snything worth doing., I
venture to appeal, zot only to my o cowntrymen, bput to all
the 4dnrlo~3sxon race throughout the world, T do not base my
appeal merely on grounds of SElf*iﬁ‘@T@Su -~ thouzh that ig
shrons en ou zh, If Surcpe hou collapse the “eﬂarcw~~70ﬁ on
this country and on Ameri st be of
I venture to appeal %o tronger
the first time that the has had to appeal fo
to the Avglo-Saxon race, nag the bee - .
as it is now The whole fabric of our civilisation is in danger... |
Lloy3d George made a speech the sane day varning of the dangers
- X . 2 by s | . .
of a harsh peace, Cecll congratulated him enthusiastically. "It was

periecily splendid, I

1., _— . o ) s

Hansard, 5th series, 1919, vol. 114, 2261-2971

2,_ oy . ) ~ ol

Hansard, 5th series, 1919, vol. 114, 2945-2956

BL}_OW? Gaorge raver I/E/6/30:  Ceeill ' ovE £ i ol e
ve George Fapers, #/6/6/30: Cecil to Llovd George, 16 Apr, 1918
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Cn 23 April, Cecil heard a warning, at breakfsst with Lloyd
George, from a recent visitor to Germany, Captain Gibson, that the
Germans were likely to reject the Allied peace terms; most of them
were prepared to risk revolution in conseguence of continued starvation,
because they had concluded that the Alllies simoly wished %o crush Germany;
even the monarchist foreign minister, Brockdorif=-fantzau, felt she had
nothing to lose by going Bolshevist and looking ZBast for Allies to re=
cover her position., Gibson believed sgome Germans in the delegation now
arrived at Paris were still in favour of signing. These included Carl
Welchior, Germany's leading financial expert. Cecil was told that these
men should be supported by every means pessible, He therefore again
pressed Lloyd George for more positive action Zbout the blockade, And
since Lloyd George, later that moraning, showed signs of hesitation about
this, oecause of Clemenceau's opposition, Cecil oroposed that the 5.5.C.
should pags resoluticng calling for relaxation of the blockade which the
'Big Four' could act on as they wished; Lloyd George warmly agreed 1o
this. Cecil had the impression that he did not clearly understand the
overall economic situation; and he was more apprehensive than ever about
British economic policy when Xeynes told him and the Prime linister
of propesals by the reparations commissioners, which included a nlan
for general requisitioning by an Allied indemnity commission, and German
slave lacour for Irance - plans which were swbseguently not adopted,

Cecil wrote:



'oe.s our Br sh reparations peoy have
shown an sxcsedingly i f
in the matter, apparent
mogt extreme proposals provided
directly injure British interests’
In the afternocon Uscil again proposed suspension of the blockade

at the 3,5.C,, and asked the council to agree on proposals for the sus-

pension of all food restrictions, for transmission to the Council of Four,

i E b s et - g e LAl £ 4
He was baclked by Heynes and 3ir Hubert Llewellyn Smith but many of th
British opposed hig volicy, thouzh they did not betray the divieion at

-

he meeting, Cecil had heard the pro-blockade views at the Dritis

Trade Delezation a few hours tefores

truth is that =onme ox the nenbers of the dele~-
zation are go much in love v blocksding for its own
sake that they cannot bring nee % 2x t
; 10 Uthers arve afraid of i i
n

nay s=ay, and other
napnce of the blockade is

bsurd. A4s to the eGOﬂe, th only safe rule ghout
ree you tivdnk uust
and you will | enerally find i not difficult & bos+ify
to the avefaéa unéllmhmaﬂ, Phe weapon of olocxaae Lo dne
deed a very powerful one, but it would Decome more and not
less vowerful by belng suspended, I you have starved a
man for gome months and you then begin to feed him with
the threat that if he does not do as you wish, you will

ve him azain, it is more likely that he wil

”:essed than if you centinue the former rezime unchanged

r_,xc

A Q\? 1!‘. ~
>

%, 210-215: §.3.C. 1bth meeting, 23 Aor,
3 Aor. 1919
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. e - . . 1
that the Germans wers shorily 4o receive the Treatyy, Harmsworth backed

£

Literell=Uhomson - hie did not believe the blockade could be re-imposed

7 was maintained; so he was in favour only
an enleargesd fres list - including food, and some de-ratiloning and

2]
4 ~ 2 2 o
e L

Cecil complained of Iiltchell~Thomgon's conduct

in weiting o the Prime idnister: ' ...

well within my

powers & with the assent of the FP.lL so I expect to be supported:’

He told Fifchell-Thomson that the home Blockade depariment had beéﬁ
chstruchive a1l along: it ws not a quesstion of helping Germany but the
neutrals; there could be no normal trade - and no indemnity = until the
blockade vas 1ifted; the Germans wmight well not sizn, and they had

srounds for complaint, for they had been oromised food in Dovember and

were allowed none until Kerch,

]
o
1
('3)
fatd
fa
C/]

Jmutes, Gibsen and
favoured relaxation tozether with well=-informed Americans, and Clémentel
orivately, The only opponents were the French military, +who were alvays
wrong about Germany, and Mitchell-Thomson and some other British repw

resentatives on the 5,2,C., He thought re=-imposition would be no problem;

his experience as blockade minister had taught W that vhat wes really

G
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source of supplv.

The ghipping and financial situation would prevent Germeny sccumulating

]

5
R I 2oy /o . “~ 2 3 7. . - .
F,04 800/250, ps 40: minute Dy Kennard for Harmsworth, 23 ipr, 1919

] {3 ot g T3 1 E ]
F.C. 800/250, p. 52: Harmsworth %el, for Mite

chell~Thomson, 25 Apr, 1919
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a similar letter to Balfour, urging too that the censorshipo must finally
be removed ~save perhaps in East Europe;the Americerns had been urging him
again of late. ' ,.. it causes an immense amount of irritation and un=
certainty which is extremely prejudicial to the revival of confidence
and normality on which all trade devends', Its value as a blockade
wespon was exaggerated: 'L doubt very much if the censorship contributed
5% to the afficiency of the blockade at any time, Under present conditions
its blockade value is negligible', It hed supporited the blacklists, but
these wiere now suspended, and it wms a check on the untrustworthiness of
individual puarantees against re-export, but these no longer operated}

While action on blockade suspension was thus held up, spsedy

Y

ction to ward off catastrophe received another setback ~ the American

o

financial delegates disliked the Zeynes scheme, and the U,

[ %2

. tressury told
Davis to inform the President that it was politically and financially
indefensible. They felt it cast all the burden on the U,3. and subjected
them to further inflation to provide the Buropean 4llieg with American
credit, It also would involve specific amendment of the Federal Regerve
Act and an amendment to the U,S3, constitution: Furthermore, congressional
and public opinion about the recent Victory Liberty Loan had been such
that a further ~ and very large - loan would produce a revulsion of

feeling which would jeopardise the Ireaty and America'’s readiness fto join

1asis e .
Addit, LS8, 51094, f£f, 219-221, Cecil wmemo for Balfour and Prime
Minister, 28 Apr. 1919
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the League, Lamont told Wilson that he thought it a bad plan, At

ilson's request, however, he agreed that he, Davis, Baruch and licCormick
should prepare a report on it., Wilson t0ld Lamont that the U.S. musi
help the small nations% 'always provided America retains freedom of
action and does not get involved in g1uara11tees’l: and the other U.S3.
delegates were in favour, at least in theory, of making some further
sacrifices, McCormick wrote:
'0f one thing I am certain, that if ouwr great rich

nation, practically untouched by the war, does not do

something to help our banlrupt Allies, then we will coms

out of the war the most hated nation in the world's

Lamont was also against Cecil and Brand's idea of a smell informal
comnittee to survey the general situation, which they had urged on House
and which Wilson, subsequently, had approved. Lamont and Davis both
thought it unnecessary; the U,S. ftreasury was now carrying cut its own
review of the situation, Baruch broke this news to Cecil, who had no
choice but to accept it. Baruch ftook the chance to criticise his rivals,

the finsncial delegates and the Treasury officials: ... 'the world would

Library of Congress, Norman H, Davis Papers, 16A, folder 3: Polk

(from Leffingwell & Rathbone), tels, to Lamont and Davis, 26 Apr.,
28 Apr,, 2 lay 1919

2Baruch.Papers, IV: lemoranda, comments and notes in diary form by
Baruch, from 12 Apr, 1919: 25 Apr. 1919

’Lamont Papers, 273,2/2: Lamont Diary, 25 Apr. 1919

1

o, . > : o
Norman Davis Papers, 16 A, folder 3: Davis and Lamont tel, for
Rathbone and Leffingwell, 29 Apr, 1919

=
4

“YieCormick Diary, 24 Apr, 1919

e
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get into greater difficulties before it could get out, as what was

wanted was greater vision and not the cold calculating point of the
3

b~

A S . . .
lead vencil!’ He gave other views which Cecil afterwards described:
Py <3

2

'I was there for nearly three quarters of an hour,
and on the whole very much amused, 3Baruch wandered
about all over the subject, interspersing a nuwber of
personal appreciations of himself, and many protest-
ations of his complete honesty and high-mindedness
I really believe he is an honest man, and should have
no doubts about it if he did not so consgtantly asserd
it. There was a long passage avout his methods of
dolng business, which at ths time I thought merely one
£ his usual irrelsvancies, bub from whe
subsequently I think he intended it to be

o]

indication of the way in which he th ihe economic
oroblens *n Burooe ghould ; the

14 America should id , bukb
should insist on th 5€ who recei puttlng

Baruch approached Davis with hig own scheme - Treasury advances

for reconstruction and indusirial reguirements should bs controlled in

co~operation with the Var Flnence Corgoration ugh 2 central

ization in Tarie; this would ensure that in each case the wonsy
would be spent in the U, 35, and not wmsted in paying

16 situatlon ~ particularly in connection with raillwvay egquipment - vas

.

'"Unless some action is taken at once... Burope will suffer

more during the coming yesr then it hasg suffered at any time during the wart

Searuch Diary, 29 Apr, 1919
“Cecil Diary, 29 Apr.

5§orman Davis Papers, L4O: Baruch to Devis, 30 dpr. 1910
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Davis said that the Treasury's opinion was that 'the Government
should get out of the banking business at the earliest possible moment'
- and that the larger part of industrial reconstruction should be
through private finance and commerce, The Treasury's latest advances
had been simply for food, not rolling stock. iloreover such a plan would
require more legislation, and Congress had recently refused %o pass a
proposed advance for reconsiruction. They might reconsider this but it
depended on the kind of peace that was signed%

Baruch evidently resented the fact that the financial candidates
had cornered the guestion; he wrote back with some sarcasm:

'You have always been of the opinion that no dise
cussion of this kind should take place and the United
States shoulé not become a party fo it, and were

particularly anxious that the Commitee should not
function. The Committee will not function and we are

e

relieved of any embarrassment in the situation which I
am sure you will be glad %o hear'Z2

Baruch reported these depressing results to Cecil after a meeting
of the S.E.C. raw materials section on 2 ¥ay, Baruch suggested 'as if
it were entirely his own idea' that payments on Allied loans should be -
suspended to give the Allies time to recover., He also advocated some

financial assistance to the smaller countries %o get them started. This

was not enough to revive Cecil's spiritsd He had himself moved a

1Ibid., L46: Davis to Baruch, 1 May 1919
’Ipig., 46: Baruch to Davis, 2 May 1919

jCeCil D—iary’ 2 may 1919
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resolution at the meeting ~ for the Council of Four - which said that
without the supply of raw materials there was no hope of peace in Eurove,

and that the Council of Four ghould

[d}

\ a 1
tall experits to find a solution
This wes passed., JIn the evening, nowever, he found the Sritish treasury

sq s ., 2
was unwilling to offer more help to launch the new countries,

On 3 May Lloyd George gave Cecil the Council of Four's present
;
view sbout raising of +the blockade = namely, that it was felt that on
political grounds - i.e, the arrival of the Germans - the moment was not

propitious, and it would be better to take no action for the next few
days; this was put into a letter, expressing Lloyd George's appreciation
of the 3.8,C.'s action in putting it forwerd, in order %o show %o Mitchell-
bl & 2m 1 1.2 1 e} il P | 3
Thomson *hat Cecil's action had Llovd George's approvals

On 3 ¥ay too Vilson sent his formal rejection of the Keynes scheme
to Lloyd George, 'How can anyone', he wrote, 'expect America to turn

over to Germany in any considerable measure new working capital to take

the place of that which the Buropean lNations have determined to take {rom

&

her‘%
Cecll spoke with Keyneg the same day; Keynes was very depressed
but Cecil thought that the paper had stirred the Americans into realising

lBaruch Papers: wminutes of Haw

laterials section of 3,E.C, 2 May 1919

2ot aq s .
Cecil Diary, 2 lay 1919

-
2

‘0. 800/250, po. 69=70: Lloyd GeDr"'e to Cecil, 3 May 1919, enclosed
in Mitchell-T nomson to Farmsworth, 6 May 1919
Lloya George Papers, 7/7/2/3L: ¥ilson #c Lloyd Georze, 3 way 1919
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they had a responsibility, and that proposzals on finance must come
J ’

. N a . s 1
from them or nothing would be done. 'That is part of their vouthfulness',
Privately, he felt the Auwerlcans had been righ

» £« _‘ T - P U VAU B e A - S e T A o L Yy e
popularity of the Liberty Loen in America made him fear the effsct that

guch a scheme would have on Admerican attitudes towards the Treaty and the

Leazue in varticular,

- TN -~ | RN ~ ey e v =
Lo D oEr in any obther sense than that

i)
(0]
[$7

s
V)
[
3

troning decision on the amount, Gettirg down
s were required o pay £1000 million in cash or
soods between the date of the signature of the Treaty and lay 1 1°221;

out of this, too,was 0 come the exsenses of occupying the country in

o~ e - E 3 ) RE - o Y POPRG SR o
various parits and the value of such fo

materials that the Allies

2

essential for Germany-to recover enocugh to meet her reparations

oblisations. Cecil said these expenses would be so great that they would
leave 1ittle for the reparations fund - though he thought thet unavoidable.

It was further proposed that Gernany should hand over most of her




238

merchant navy; further, fthat she mi;

algo bulld 200,000 tong of

£}

shipping for the Allies in the next fen yesrs: Cecil thought that

Mot

if,as seemed likely, there would be s glut of shipoing in a few years,
this plan would probebly put British shipyards out of business, Also,
because the Germans vould not be » it would reduce thelr
earning power for paying reparations,

Hor would the forcible return of all +the livestock identified
as belonging to the Allies help Germany o revive economically and pay
her reperations debis; even more so, this applied %o the provision

G I

reguir Germany to hand over any animals, mschinery or zoods required
{94 2 & & el

2 3

for repairing war damage, The veparations commigsion %o be constituted

}.J-

would %teke intc account, in this context, the domesiic requiremenis o

s

ermany and the disruption inveolved, Cecil wrote:

Q

I R
S CLUeC L0 gceds
i

ubtful whether the

very do s abor provisions for
vhat is called physicel reparation will have any
operazi n beside securing, or assisting to secure, a
market for surplus Germen projucts'

There were a2lso provisions requiring the German goveramsnt to

[

zive full information to the veperations commiszsion on the commercial

enterprises of its subJects, and binding it to pass laws necessary %o

o

give effect to the reparations clauses; in Cecil's view, these would
strangle the commercial life of Germany.

He summed up his criticiswms

I3
.
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'"his scheme seems t0 me exceedingly harassing in
sany of its details; it will hawmper and interfere
with German economic life without producing any
corresponding advantage to her enemies, ¥ost import=
ant of all, it will create such a condition of financial
uncertainty and unrest as to generally imperil at the
very least the possibility of the economic recovery of
Burope, The essential conditions of any good scheme
seem to me to be: {irst, immediate certainty, and
second, such provisions as would enable Germany to obtaln
the credit necessary for her re-establishment., It appesrs
to me that this scheme fails in both reguirements'

It was a depressing result of the months of controversy., For
the time being, too, Cecil agreed with Baruch and Loucheur that at this
particular moment when the Germans were on the point of receiving the
Treaty, it was not politically desirable to press for further relaxation

.- 2 . . . .
of the Dlockade, But every day without a definite reconsiruction policy

meant deterioration, On 7 May, Cecil tried again t

o
H
[¢]
«f
H
[
[¢]
-l
]
o
ot
ja)
o

situation; he suggested to Lloyd George that he should urge the Fresident

to resurrect the idea of +the small commnittee which the American finance

delegates had suppressed;

'Co-operative action is sbsolutely necessary at
any rate by England and the U.3, & a scheme must be
worked out together, I feel sure this is the best
way to get ahead. As the U,8., have rejected the Keynes

scheme, they cannot refuse to discuss alternatives'>

He went to see House the following day, to discuss the repressntation

1 . . ar
Lloyd George Papers, F/6/6/41: memo by Cecil for Lloyd George, 5 May 1919
%Gecil Diary, Baruch Diary, 6 lay 1919

“Lloyd George Papers, #/6/6/42: Cecil %o Lloyd George, 7 liay 1919
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on the ctroposed Committee; House werned Cecil there would be a big
fight within the U,S. delegation because not one of them would consent
to be represented by another, 'Truly their ideas of organisation are
extraordinarily orimitive' commented Cecil}

On 8 May too, Cecil informed Lloyd George that he intended %o
leave Paris for good in a month's time and asked him to find a successor
who vas a minister, He sald that his position outside the governmment
. 2
nad been an uneasy, and, constitutionally, not a wvery defensible one,

On 9 May, the Council of Four met to review the economic
situation; Cecil attended, and opened the proceedings with a speech
similar to his House of Commons sgpeech; finance wms the key lssue.

He sald he had no sgpecific proposal; but he wished to point out the

special difficulty of Germany; she had now received the full amount of
food that she had paid for; but there were large cquantities afloat for
which payment had not been arranged; Germany's warnings that she would

-

nd the money had proved true -~ attempts to solve this

v

not be able to f
by ellowing exporis had broken down, A paper by *the food and finance
sections of the 8,E,C. for delivery +to the German Financial Commission
hed concluded that further shioments of food must stop unless Germany
could find further gold; £7 million more was needed, Hoover sald,

Germany had succeeded in smuzgling many of her secwrities abroad, and

Lo o iq s R
Cecil Diery, & iay 1919

T1loyd George Pavers, F/5/6/43: Cecil %o

&
fo
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this increased the diffilculties. Cecil made another appeal for furthor
relaxing the blockade; he also asked that the relaxations so far achieved
b} ) =

should be published plainly, together with the plans for re~impogition

I B T A = 1o AT @ R SR 2 3 & ey 2 Ny AT -
shoul d that prove necessary; and 1t ghould be mede ¢uite clear that the

T

blockade would be completely ralsged sfbter the peace was signsd, esxcept
a2zainst Bolghevist RQussia,

The Four decided that the revort for the German financlal
comnission must not be submitted in case it would af'fect the negotiations
adversely, but thers mizht be verbal discussion slony these lines, They

also agreed to wilson's suggestion Ho set up the smell committee that

Ty

Cecil wanbed., The Americens pressed Cecll to be chalrunan of this body,

Serbla was to e told that she must allow more food through to Austria,

2 1

and Germany that unless she could find wore money she would get no mors
food, Cecil wes struck by the casual way in which the Four reached these

ngs: ' ... in the same way as you make

[N

and other decisions at the meet
. - 1
an engazenent to go 10 tea with somebody'.
Thus began Cecil's last hope at the Conference of reirieving the
situation; his part in the cloging stages of the dralting of the treaty

must now be examined in its various agspects.

L sq s . .
Gecil Diary, 9 Hay; and: F.R.P.C, 1919, v, 521-524
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Chapter Eleven

The Treaty

"frile Statesmen talk and diplomats debate,
Kearer and nearer marches unrelenting fate'

{Liines by Lord Robert Cecil in commornlace book, Faris,
8 June, 1919)%

The Treaty, presented to the German delegates on 7 May, was
received by them, predictably enough, with horror. A large number of
the Allied delegates was not vastly pleased with the document either,
The American economic representatives unanimously condemned it, The
plenipotentiaries, House, Lansing and Bliss contemplated refusing to
sign the'TTeaty? Smuts atitacked the settlement. Lloyd George's grasp
of the workings of economic and international realities had always been
sreater than many of the British delegation; but unfortunately he had
allowed political weaknesses to encumber his netural statesmanship; now
he began ~ too 1ate_- to0 act on his better Jjudgement and fight fora more
workable settlement.

Even Loucheur the French minister of industrial reconstruction
came to admit that the reparations articles were a migtake, though

Z

Clemenceau and Klotz continued to uphcld themy

wilson's attitude was the most surprising; the current saying,

Cecil Diary, 8 June 1919

2, . o
licCormick Diary, 22 bay 1919
3 N . s oar

“Baruch Diary, 25 May 1919
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relayed by the bitter House, fallen from favour, vas that 'Wilson talks
like Jesus Christ and acts like Lloyd George'} Unfortunately it was
not so; he could have retrieved the situation; but he no longer saw issues
clearly; he was bemused by earlier defeats, and he had suffered from bad
health which foreshadowed his collapse the following Autumn, He convinced
himself that he had not let himself be led by his Allies, and he cbstinately
refused to alter the arrangements, The criticisms of the Treaty were to
gather strength as it became clear that the Germans mizht refuse to sign,.
“iilson attacked this as ’funk‘?

Cecil himgelf was one of the strongest critics of the Treaty, For
some time he had opposed the possibly permanent occupation of the Saar coal
district of Germany and the severance of Upper Silesia from her; both areas
were ethnically German; the arrangement - urged Dy France to weaken Germany
economically and ‘o compensate France for her own coal fields, destroyed in
the wear - contravened the orincipal of nationality, which had been accepted
Ly the Allies as part of the pre~armistice agreement with the Germans,

For the first ten days after the Treaty's delivery, however, Cecil's mind
vas almost exclusively preoccupied with the immediate economic situation,

The Allied delegates to the small ~ and unnamed - comaittee on

Burcpean reconstruction had been chosen; Loucher and Clémentel wers to

-
<o F VI 2 =, w
House Dlary, xvi, 30 Hay 1919

2. . s .
kcCormick Diary, 3 June 1919
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represent France, Attolico and Crespl, Italy, Brand and Xeynes, Bnglenc;
an delegates, Dovis and

firgt meeting was planned
ie on 9 ¥ay, Ye found him anxious that Ansrica

nervous of He recoiled
at Cegeil's suggestion that he should prepszre anvthing so definite as a
'plan', for the gecond meeting; he read him a statement from the U,3.

treasury about the vawillingn

2

eas of Americans to invest overseas and about

fears that American woney would be wasted on Burope., He, and Baruch also,

implored Cecil %o keep the commiitee's existence secret; they insisted

that it should have no public functlonssy Cecil was shocked

taltogether a stranﬂe exhibition, which showed that
irrespongibility to Parliament, which all American Hinisters
or guasiw Hlnister possess, does aot make for ocourazge, The
only

0 two men of resl courage among the dmericans sre the
Fresident who is of course rssponsible directly to the
dmerican people, and House, who holds no of fice and has no

apbitions except for the success of *the President'”

At the first meeting, a sub-commitiee under Brand was appointed

to report on the facts of the situation, Davis was asked to wriite a

memorandum 'as to the direction in which the solubtion of the question might

be sought' - he refused to of fer anything more specific? It was also

Baruch Disry, 9 lay 1919

2( 3 2 ) 3, -4 - 2T

Cecil Diary, Baruch Diary, 9 Hay 1919
Cecil Diary, 9 .ay 1919

Cecil Diery, 10 ray 1919
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for help; Cecil afterwards told Lloyd George that he thought pressure

>

hem by refusing them all supplies if they dld not desist
At the next meeting of the Zuropean economic committee on 13 liay,

the French and Italians explained that they both needed large loang -

partly from Dritain and partly from the U,S.A, Keynes ‘16 that Dritain

-

-
. s as ; \ 2
could manaze without loans, provided it did not have 4o lend 1o others,

3

Davis had talked over solutions with Lamont -~ he had not consulted Baruch;

1

n fact he had nothing constructive; he svbmitted a memorandum that Eeynes

v

‘quite futile'; and, Cecil recorded, 'made an intermingdble

.

speech, always coming rather nesar to making a definite proposal, amd always
draving back at the last moment, much like a 1ittle boy bathing in the sea
for the first time',

Cecil partly blamed Heynes for the failure of these discussions:

c in i%s

jde

'He has a mind of very exceptional ability, slightly academ
character and very intolerant of fools' and, following the rejection of
his scheme, was 'bitterly grieved, and rether inclined to say "If you
won't have my scheme, no other is any gooé“‘?

It was agreed that Keynes and Davis should work on a repori for the
Fresident. Davis promised to seek Wilson's supoort for something more

.
. @]
constructive,

lLloyd George Fapers, F/6/6/Lh, Cecil to Lloyd George, 10 May 1919

Keynes Papers, PT/ifgﬁeynes to Bradoury, 22 May 1919, report of Committee's
proceedings
BBarach Diary, 10 Lay 1919

¥

quynes Fapers, fT/l/l Keynes to Bradoury, 22 Hay 1919

o

1

Cecil Diery, 13 iay 1919

O‘\

®Keynes Fapers, £0/1/1, Keynes to Bradbury, 22
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The committee met azain on 17 llay, The Keynes-Davis report was
not complete, but a part of it was read aloud. For the smaller states,
it recommended assisting orivete traders through insurance schemes, t0
relieve them of the large credit risks in those parts, The Americans
preferred this to putting uvp funds, It slso suggested currency reorgan=
isation, It criticised the reparations settlement, as far as German
recovery vas concerned, The French objected,

In addition, it mentioned U, 8. treasury objections to further
loans, Davis took the view that adequate credit facilities were alrsady
available ~ up %o SiOOO million ~ though the War Finance Corporation,
for the necessary purchases from American exporters, if combined with
private credit and initiative., Cecil had pointed out over a month before
that the conditions surrounding the money Davis had alluded to were such
that it would not meet the case, and the coumittee did not accept Davis's
view,

keanwhile, there had been vigorous argument among the delegzations
about blockade policy., First, over German trade recovery - the French
resigted the importation of raw materials into Germany to restart her
industry; this was.partly on political grounds, parily because France
was very short of raw materials herself'; at the same time, Loucheur agreed

that Germany should receive enough food, Cecil remarked:

-
. .. - ~ > - »
Lothian Papers GD 40/17/70, Dr.13~15: Cecil to Lloyd George, enclosing
report of committee, 31 May 1919,
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'T4 seems to be quite imwpossible to induce the French

t0 see that either you must fleed Germany or starve her,
and that 1t is merely purposeless o hold out a crust of
bread or a pound of raw material with one hand and take
1t avey with the other!

In the end, *the Germans were authorised to import all approved

z

raw materials urgently needed, in specified gquanbtities from neizhbouring

1 RN N . P
sbout walving )

Cecil succeeded 1in setting
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g eXportanlis SUrplus

e
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Hig sttewmpis te relax the cengorship, as authorised by Lloyd

George, still continued to be frustrated by

C

Churehill, Curzon and othears

'For a clever man I know noone who is 20 a
invarisbly wrong as George Curzon, unless 1t ve Winstonid
This %ime L am afrsid they have done real harm., There
ig no single thing thet go much prevents the recovery of
Burope zs the cengorship, Tt s»raﬂgles orivate enterprisze

w

by keeping buyer and seller aoa*t‘J

Secondly, the American economic delegates showed great displeasure

.

ne

. 2

cision of the Four to inform the neutrals of Allied plans to

ot

‘:h

4
av

re-impoge the blockade if the Germans refused to sign the Treaty. They

loecil Diary, 8 May 1919; and: FuReP.C. 1919, x.249, 253-25h: S
17th meeting, 12 May 1919

Cecil Disry, 12, 13 liay 191 ; ands  F,H,2,C. 1919, x, 262-263; $,E,C, 18th
neeting, 13 ray 191 3 and: LCGCTWlO& Dwarv 12 gy 1919

3

Lloyd George Papers, 7/6/6/46: Cecil %o Lloyd George, 15 May 1919
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said, on 12 May, that they had not been told of this plan, and argued
that it would hinder German financial recovery., They preferred the plan
of military occupation in such an eventuality., Cecil remarked that this
would certainly be financially impossible apart from the political
difficulties, The S.E.C. azreed to an American suggestion: that the
Allies ghould reassure Germany that even if the blockade were re-imposed,
she would get the food she had paid for, or have her money returned to
her., Hoover was also worried that the U,3, Food administration would lose
money if the blockade was re~imposed before Germany had paild them for all

the food they had sent her, Cecil thought that this showed ‘a want of
mental proporiion'; in the unfortunate circumstances of having to re-impose
the blockade, the Allied and Associated goverrments would have to bear the
losses incurred, as part of war expenses}

The Council of Pour discussed this on 14 lay, but made no decision
on the matter, then or during the next few days, except that if re-
imposition was the policy chosen, then they would go ahead with asking
for neutral co-operation, Cecil in fact had gualms sbout re-imposition,
despite his stand against the Americans; he said so in a letter o Lloyd
George, using this as an argument for modification of the Treaty; once
again he credited the British public with the gbility to spot injustice:

ess 811 recent reporis from Germany, particularly one
that reached me yesterday, and which I am having printed and
circulated, speak of the terrible effects of the blockade,

particularly on the children, I am afraid it may be true
that practically the whole of the poorer children of Germany

sl

1, .. - ; ,
B.Q.P.u. 1919, x, 246~249; 3.5.0, 17th meeting, 12 Iy 1919; and:
Cecil Dlary, 12 lay 1819; end: IicCormick Diary, 9 iy
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of two or three years of age will be more or less
vermanently injured by the want of proper nouvrishment
that they have had. It ssems also true that tuberculosis
has at least trebled,

These facts are more or les
They are indeed terrible, and I doubt 1f English public
opinion will support the re-imposition of the blockade
unless it is very clear that our quarrel with the Germans
is thoroughly Jjust, If for instance they decline to sign
without some slleviation of the financial and reparations
terms then I should feel myself consideradble hesitation
in starving their children to force them to accent terms
which, as you know, I am by no means sure spoubt myself'l

s known now in Bnglande.s
I

ents on the

memoranda; Cecil was asked

gZue
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Yo join a committee on 106 liay to discus German reply o the Le

N

Covenant - a memorandun of Germany's own League proposels, and e olea for

the oroposals inflerior to those
in the Covenant. He believed personally that Germany should be in the
Allied note, though based on the Jise
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He had hoped to come to Hngland earlisr to attend a2 meetving
@
but the economic work had prevented him; he had sent word to say so, and
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nad added that the disasters of the war and the Buropean sconomic troudbles

e}

had wmade the impoverishment of the Church yet more indefensible, He
continued fto urge the Prime linister to change his policy on the question
T e R 3o a - 2
guring the closing deys of the Conference,

Af'ter his return to Paris, he heard the end of the Xeynes~Davis
report atl the amall committee on European reconstruction, Davis had
remarked at the end of the report that France, Britain and Italy would

-

find it almost impossible despite rescurces, orivate credits and a well
organised currency system to pay for their raw materials, and overcome
adverse trade balances, to the extent of being &ble to pay interest on
their war debts, Heparations would not meet this problem in the near
future, and there mizht be a failure in confidence which would retard the
recovery of private entervrise,

Davis t0ld the committee that the Fresident was therefore prepared
to recommend that the War Trade Corporation should be suthorised o
azdvance money on its own risk for the resumption of Buropean trade, He

sald algo that ¥Wilson was prepared to recommend to the Treasury to urge

Congress that interest on interallied loans should be susvended for the next

1

1

The Times, 15 May, p.17, col. 5,

n

“Cecil Diary, 7 June 1919
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three years,

Davig pledged the committee t0 secrecy about this, He siressed
that they sghould not reckon on this coming to anything. Keynes himself
was sceptical; he had never believed that the Americans really intended
t0 do anything ~ the report vwas simply to ensble them to evacuate Paris

=

. \ . L2
without too much discredit,

Ceclil later told House of his plan for a genersl revision clause

. 3 .. R . s a an
in the Treaty? House welcomed this, and said that ¥ilson should suggest

this; nothing came of this plan; House's influence over ¥Wilson was at an
end. On 27 May Cecil wrote out his views on the Treaty for the Frime
Minister, He said that there would be no chance of permanent peace if
the Upper Silesis, Saar and Danzig and Polish Corridor clauses were not
altered, TFurther, the economic and financial clauses made German
recovery almost impossible and she could not possibly find £1000 million
in two years, Thirdly, the Treaty conflicted with the Armistice terms,
the Fourteen Points, the Prime lMinister's trades unions speech of January
1918, and with the Allied note to Wilson of 10 Jamuary 1917, Tone of
these had spoken of ta king over the Saar; and the restoration of Poland
had been envigaged on a more modest scale, The Treaty mocked the ideas of

'fighting for peace' and 'a war to end war'; it was an unsound basis on

Yecil Diary, 24 Nay 1919

“Keynes Papers, P1/1/1, Keynes to Bradhury 22 May 1919

’Cecil Diary, 25 May 1919
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it endangered the possibility

Furthermore,
American belief in Justice and

friendship with America,
efeated enemy would lead to s popular revulsion in

towards a d
againgt the Allies for having sabotaged the peace; and this

generosity
lisentangle themselves from the

the U,S.A.

them all the more esgger to

Cecil's American colleagues had even suggested
Britain's conduct

rom Burope,
would be a swing towards pro-German feeling,
exemplifiied by Sir Edward Grey's policy, wae what &
since the peace, DBritain had lost woral v

Leazue and
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The following day, the British Znmpirve Jeleuation met to congider
ne German reply, Lloyd George was now convinced that an undel i
1iability wms demoralising, and would discourage the Germans from working
for fear that their cavacity to oay would be rated oo high. The problen
was that if restoration was to be pald for first, Britain and the Bupirs

3

would orobably get nothing in the end. He wantsd the Germans tc promige

a sum of money in addition to the costs of restoring Belgium and France =
then he would consider their plan, Cecil said the main contribution of
Germany towards restoration would be labour, and that would not Le much
out of £5,000 million, But most delegates were unimpressed by arguments
for reducing the size of the payments, and were interested only in the
Empire getting as large a cut as possible, Even Smuts, despite talk of
peace 'within the four corners of the Fourteen Points', was anxious not
to diminish the Empire share, Ceclil suggested distributing the available
money among the &llies, and letting esach do with it what they wished,

At this Hughes expressed impatience at the raising of a question he cone
sidered to be settled. Lloyd George suggested asking for a figure that
was somewhere between the £5,000 millio&)and the £11,000 million that
Cunliffe and Sumner had recently sald the 4llies would be Justified in
demanding, Bernes and Milner urged keeping the figure down,

Cecil was more encouraged by Lloyd George's remarks about other

1, . . -
Cecil Diary, 29 May 1919
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aspects of the Treaty; Lloyd George spoke rather on the lines of Cecil's
memorandum of 27 ¥ay: he felt that an actual injustice had taken place
over Silesia and Posnania, where the Cermans had a historic and ethnic
cage; a plebisgcite should be used to test this view, He also guestioned
he occupation of the Rhineland for fifteen years - it might well cost
£100 million a year and this would be taken out of the reparations sumg
that the Allieg hoped to get}
The feollowing night Cecil dined with the Prime Minister; Austen
Chamberlain, Churchill, Liontagu, Barnes, Balfour, Hankey and Kerr were

smong those present, They 2ll agreed that the Germen note mist be seriously

J-

considered, and that amendments should be made in the Treaty., Churchill,
Cecil and Barnes went furthest - they advocated keeping Upper Silesla in
Germany, cropping the idea of a Polish Corridor, shortening the occupation

of the Saar, mollifying the occupation of the Rhineland, admitting Germany

Lde

nto the League very soon, and drastically revising the rejarations
gettlement, They suggested a fixed sum of sbout £5000 million and ne
payments for the first year or so. Cecil wished to eliminate from the
Treaty all small oppressive provisions which could be relegated to anotner

Treaty conference and there dealt with at leisure., 'Austen's bureaucratic

soul ves much shocked', reported Cecil, Lloyd George vas not really

y

4+

et for any amendment except about Germany's Bastern frontier -

-

willin

¢
€,

in particular about Silesia, Cecil t0ld his wife; 'The ¥

“8,0, 374/22 op. 220-225

225: 32nd mezeting of B,E,D,, 30 May 1°219; and
Cecil Diavry, 30 Lay 1919



tuation - morally, intelleciually and administrat-

Leanvhile, the Germans had made, on 29 liay, as part of their

criticism of the whole treaty, their

nel observations on the League,
They asked 10 be admitted at once and on equal terms; all reference to war

damage (elluded to in connection with fresdom of

out of the Covenant; the principle of eguality

srould be stated in economic rezulations, to eliminate danger cof the

Cecil among them, who had esrlier favoured German members

-

beginning, The Germans said that the Covenant had created another Holy

on the Council were o
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also asked Tor special League gusrantses for Cerman minorities in the




diate admission of Germany into the Leajue,

sguently i 1 11 of course, be

osed by Belgiang, But the

hge passed the stage at whilch such opposition
it serious harm, On the other hand, the e
dssion of Germany will be highly popular among bl

Burcpean neutrals, and will be a severe Llow to Bolsheviks
n

3 A

everywhers, It will establish the League once and for all
as part of the Europsan system and destroy the possibility

of @ counter-League, It iz moreover favoured by the
parties interested in the Lebour Convention, and by the
e

R

that e should let the Germans know we

their admission to the League in October.
lesst reasonable to tell then what will
"effective susrantes® of their pacifist

of worli-wide disarmament began now to rise sharply. He felt that the
Allies must seize this chance, and bind themselves to large=scale

reductions after Germany had bezun hers, The Germans must heve a trans-
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, the Germans should be told that

the Allies inbtended $o limit the arms of the Balkans and the new states =-
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which would give the right impression sboul the great powers' concern fop
poace, as well as relleving Serman apprehensions 'which, in view of the
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character of some of Germany's neighbours, are very reasonable?,

The Allies should also declare themselves ready to begin naval
disarmament at once. The German High Seas Fleet had been in a British
harbour since November, and was to be disposed of by the Allies; so
naval reductions were, Cecil said, mainly a matter between the U.S.A.
and Britain: 'It is a test of our mutual friendship and confidence which
cannot be shirked, The difficulties will be greatly increased if we wait
+ill both countries have embarked on large programmes of construction',
He suggested that plans for reduction might be submitted for approval
when the League Council met for the first time - the date currently
favoured by him and his colleagues being October,

He said he was in favonr of guarsntees for German minorities,
though not in Alsace-Lorraine, The German claim to be a mandatory
would not, he said, be accepted; but a specimen mendate charter might be
published soon, to allay fears sbout annexation. His paper was circulated
among the U,S. and British delegation}

The committee met on 7 June; Cecil brought with him a draft reply
to the Germans prepared by Noel-Baker and based on his own views. This
assured the Germans that the Allies had always intended to admit Germany
to the League as soon as she possessed 'a stable government which had
given clear proofs of its intention to observe international obligations

and to take the necessary steps towards disarmament'!. There was

LSir James Butler Papers, memo by Cecil, 3 June 1919
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copy to Lloyd George, drawing his attention to the suzges
parts of the Treaty when the Germans Joined the

would do much to male the Treaty acceptable to
1wt unless you can
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1 think
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He thouzght this =

League,
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will not work =

Germany; though he added
a real revigion of the reparation terms, the treaty

that is ancther story

Unfortunately, Bourgeols had lacked the sense %o see that this
guite unacceptable to the French. Clemenceau objected
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strongzly. He blamed Cecil ~ 'What in the cdevil has Cecil to do with con-

le told Heouge that when he had congented to

el

soription and ecopomic terms?’
Lloyd Georze framing the part of the Treaty vhich sbolished compulsory
service in Germany, he had not seen at the time that this would be used as
part of a general world plan for sbolishing conscription -~ which he

. . 1 .. \
regarded as essential for French survival, %With these words he showed

how badly Lloyd George and Cecil had misjudged French views on militarism,

It was & 2ity that Cecil wes not ag familisr with French history as he was
Ath the fate of Crowwell's Hajor=Generals.

Ag a result, Wilson asked House to rewribte the reply cutting out

the offending parts; this did not leave very nmuch; German war gullt was

crphesised., wilson insisted on House showing Cecil the peply before it

was returned to bim, The President, House reported, sald 'Cecil had been
s .4 b 3 P 11 4 it el k] » - R ‘2
go fine during the entire Conference that this courtesy wes due to him,

Cecil wes very upset by the declsion; on 9 June, he wrote:

L

went down ,.. at 10 o'clock and fournd that all our
veautiful plan for sdmitting Germany very early to the League
of natlons and for recongidering all the pin-prick clauses

as soon as she was admitted, had beeﬂ, ; will not say rejected,
but gravely disapproved of bv the French, and not supported,
spoarently, by L1.G, The result ig t at I am afraid most if
not all of 1t will go., It is very disappointing and makes me
more glad than ever that I sm going away. Zvery day convinces
we wmore firmly tnat, s my father used to say, yon do no good
by Jogging a man's elbow, If you can't manage a thing in the
vay you think i
it altogether,
reduce the *qol
injustice'l

<

’.1

ght, 1t is better to leave someone else to do
han by making pushes for this and that change

<3

scheme to incoherence withoubt curing ifs

Je

=]
h
o

o o f

S a2 . 5} T
fouss Diaxy, xvi, © Juns 1919

Cecil Diary, 9 June 1912
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~Davis

but not sent, a letter to Lloyd George enclosing e &

e
W ]

report, which he, like Kevnes, thought inadequate, He repeated th

undertakings Davis had made sbout remittance of Allled loan debts and

Fr SRR I i e -
advancegs from the Yar Finance Corporati

ma. 3 a3 e s £
These alleviationz, Cecll

, . ; 1

said, would make it poasible to carry out the recommendations of the reports

had Heen in 1o

Cecil renlied that he would never have wriitten to Lloyd George in that

.

-

I am sure you will agree with me that,

thouy

0 to convert vour obgervationsg inteo an assurance
binding th ctes, yet the fact that the rresident

had authoriged you + g the voun did was of such
importance that I should nave loing wy duty il I had
not conveyed that to my own Frime ster,  You will recollect
that you made your gtatemeno'before we agresd on our reporiy,

nd T do not hegitate t0 say that it mads me regard the report

Y.

& wholly different light from that
ongidered it but for your statement'

3

D

n wnich I should nave

0 Fe
o

5 s o

He sent a copy of this entire correspondence 1o Lloyd George, on &

F,
v

Papers, 7/6/6/L9;: Cecil to Lloyd Georse, L June 1919, witl

n

o
H ecil to Lloyd George 31 lay, Cecil to Davig, 31 fay, Davl
to Cecil, 3 June, Cecil to Davis, L June
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Ingividuals from & minority, or grouvs, could n

lawe Cecil and Baker's view wms therefor

than the League Council

. 2 T g e
sivayes Baker's aim %o brin: as much

N

law court, and Cecil's

)
-t
o
fd

<
(0]
©
!_J
3
A,
et

Court had not yet been organised, and it

before it could do useful gervice in. this

supported by Cecil, also wanted the

not have sgluch 20w
¢ not supporied, in
Permanent Court -~
of the guarantee, I

businsse as
to extend the functions ¢

. - ) L . o, R PR
and foster the growth of

would b

respec

=

o

o
ko

P

* N

TAcc., t0 J, Headlam-kiorley -

?,C. 508/240, £.1607/2/1,10197
coel-Saker minute 27 lay 1919
June 1519




378
The blockade machinery was & mere skelebon by the time of Cecil's
departure, Unly Hungary and Russia were submitted to full scale resirici-
ions. The conditions offered by Iansen to the Bolshevizts on behalfl of

the Allied and Associated powers had not been accented. The Bolsheviks

had made some military progress and did not want to lose their uncertain

n

;
[43)
w
-
«
o
(@]
}.J
[,J

lead over their enem told Hoower in a letter that he thoushd

the Allies could either attempt an all-out cawvaign azainst Lenin at the
expense of lives and vital resources ~ or they could go on trying the policy
of withnclding supplies unless fizhting ceased. Vhat they could not do

was provide Koltchak and Denikin with arms, while trying to induce Lenin

to stop with offers of food; such cowpromlses led only to the prolongation
of hostilities, and confirmation of the belief that the Allies were un-
trustworthy, Cecil made no mention of ideclogy at 21l. e had told

Hoover, too, that economic pressure wes in line with the orincinles of the

League of Nations; they should not try to settle the
force until other means had been tried, nor pre-judge the rights and wrongs
of tre lssues, but proceed on the principle that peace was in the interests

£

of' all concerned. He hoped that the Council of the Leazue would take on

+h

. 1
he question, and summon Russiar legates to a constitutional conference,

9..)

Hoover, however, had been unwilling for further negotiations with the

, . 2
Bolshevists,

l1—- . ¥
Hoover rapers, ARL box 27, Cecil to Hoover, 16 liay 1919
(9]

. - . -
Ibid,, Hoover to Fansen, 17 lay 1919
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The Supreme Economic Council had no more important debate on the
subject of the blockade during the last weeks of Cecil's time in Paris.
On 13 vune the Council of Four decided that preparations should be made
to re-enforce the blockade if the Germans did not sign, but that it would
require a further decision from %he orincipal Allies and the Associated
powers for those preparations to be put into action; nothing in the nature
of a threat should be made to the Germans; but it should be made known that
the Allies could re~-impose if' they wished%

Despite his distress at the long delay in 1lifting tle blockade,
Cecil had gleaned a little hope from the episode; the yvears of blockade
had, he believed, brought home to people the terrors of economic boycott.
This fear of blockade and economio(sanctions, he believed, would be a
powerful safeguard of the League: ' ... so long as the memory of the
allied Blockade lives in Central Eurcpe, it is not likely that any State
will wantonly incur similar sufferings’.z

On his return to England, Cecil spoke at the great Albert Hall
meeting organised by the L,N,U, His speech enbodied an eloguent and
a typical blend of history, religion,'moral remonstrance and straight falk;
He said nothing in it about the Treaty, except that it must be Jjudged on
the principles behind the League; if the League could not be built on it,
the Treaty must be changed. The speech was an attack on national selfish=

ness; he castigated poets and historians who had glorified war; he called

1
7,0, 608/72, £.148/1/5, 12608: B.%.D. memo on blockade, 13 June 1919

Sir James Butler Papers, draft press interview by Cecil, 5 July 1919
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of the zovereign nowsr ¢f nations; ne
- _ 1. RS R N TR e . 1 vy . - 3%
declered his wish that Germany should be admitted as =o00n as posgible;

o £ e T P - Bl 1
ree of wer; the mass of people were in

iy

avour of such an attemot., The League wight have t0 be

[

but the fundamental principle of cooperaticn was vhat mattersd; there must
be an end of annexation Dy conguest and of agiressive var., The Leagus
no new idea; it had been desived by ilizabeth I, Heary IV

of France, alexander of Russle; many other soversizns had dreamed of ihis

day. hat the League of Nations Unlon now sought was 'crussders for a

(!)

told he was a tralfor by one of th

. , S . ,
was fiven a good reception., Fisz oration was maitched in eloquence by a

audience, he

e

speech he made in the commons on 21 July, in the dsbate on the Treaty.

It had nroved unnecessary to resume the Dlockade. The Treaty with Germeny

-0y

had been signed at Versailles on 28 June, 4 plebiscite had been secured

I

for Upper Silesia, The Covenant was soon o be part of internstional lew,
Cecil +told the House that he was in favour of the general lines of the

Yreaty, The creation of Poland, the return of Alsace~Lorraine to France,

1. . N
Phe Times, 14 Juas 1919, p,156, ¢0l1,3
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385
than it ned been ~ except thaet the harvest time was closer; cosl in
particular ~ the wital esnergy of industry ~ was going to be in very short
supply for many months, ecil approached Hoover about a total cozl cone
L. ~ 4 2 ] . 1 ™ T 2 R DI
trol organisation in central ZEurope, Saruch thought i1t 2 zood ides,

. Lio 42
orovided it was under one man, and not 'the so~called Allied co-operation’,
Hoover, however, dismissed the ides. 1Lloyd George and Cecil approached
Wilson and Hoover respectively with ideas for a general economic poolj
WeCormich advised Wilson against this:

'Our Allies want us tied up to them; Iialy g
of her other Allies; france for somewhat same reason and
hope to use us and Great Britain to hold us down to her
level in ftrade until she gets on her feets.. they must be
helped, but not oy killing initiative and holding back the
production of the enemy countries or any other country'3
This was not altogether fair, It was true that the Turopean

Allies did want the U.53.4,'s help, They did not wan®t to lose american
organisational expertise in relief work; nor did they want them %o Forzet
Zurope. 4As long as Hoover, and others who knew Burove, could be kept ine

volved with 1t, there would be some rope that they might

their supvort $0 loans by the U.3.A.

o

sincerely believed that international comoperation was the mos

L oewventually

t e

,i

e

le

nd

But beyond this, Clbmentel had always

icient

way of solving reconstruction oroblems - he wes not motivated entirely

by his wartime hopes of boycotting Germany, The Italians shared

Q

these views

=~

and were to advocate a world economic council often after the war.
. . . an o
Cecil Diary, o June 1919

e of rations and the Rule of Law, o, 2

b

s

/1



Cecil himself had alwmys believed in the peculiar effectivensss of the

interallied control bodies with which he had been so intimately connected

in the war., Hurthermore,bs desired this co~operation with the U,3.4, not
Just to obtain their finencilal aid, but also as part of the Joint peace

. ; . . -1 s ; - .
policy that he felt to be so crucial, The Americans had made little dis-

tinction between the interallied control bodies, and the blockade controls;

Cecil ~ like them - desired rapid return to orivate enterpriss; but he
felt that for materials in really short supply, like coal, there must be

2

control; and in any casée he thought 1t a mlstake to demolish an intere

national forum of discussion among men experienced in economic affairs.

=

disingenuous - simply misgulded;

*

cCormick heard him address a dinner giwven for the Supreme Zconomic Council

on Cecil’s last night at Peris, and wrote:

'Lord Robert's speech was the opening zun for continuing
Allied o:vanl sation.,, he is ewmoticnal falir and Just dut =i

tines hall cocked end the more I see of him I am not quite
sure always of his judgement but believe him o be sincere!

»

j)

~
z

On bis last day at Parig, Cecil argued st the 3,E.C, in favour of

continuing the 3.8,C, after the peace and transferring it 4o London,

5
W
o
A
¥)
Cu
o}
ke
o
o]
0
-
i
O
i
(&)
5
i

he Americans, the maitter was
referred t0 & policy commibfesy

Ty Flmnd - T e i J4 L 3] ALPN Y amrem e 3
nia savisora about this idea ~ Foover wanted a

iillson consulted

ot SR
L g bhed g\l

Cecdl
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on such mathers as currency weform, and on special aress like Germany,
Zussia and the new States. A committee of the Council should be set up in
washinzton consisting of representatives of the American departments con=
cerned, and of representatives of any country involved; this would deal

with matters that could be wore conveniently discusszed in Washinghbon.

o

The terms of reference of the new council wers o be:

'To consult together on economic matiters snd to advise
the govermments of the nstions represented on the Counci
pending the setting up of a more permanent body under the
League'l

Ly

e

+

Cecil was not simply after a sto-gap organisation; he wmanted to

[

1% be a model for a future Leazue body for the seme purposes,
and had therefore tried to adjust and streamline the 35.5.C. accordingly.
He sent Foover a copy of these suggestions

Hoover accepted that Eurcve still needed American econcmic strength
for recovery, and also that such assistance must be co-ordinated with

other Buropean economic efforts - to save cost, and risk, and to give the

stability lacking in central Zurope, But, he told Cecil

o

, U.S. opinion
sas bogtile to Joining an international economic organisation,

loreover the U,3. officials who had worked on these questions were
about to retire, and would be replaced by men without experience of
international necessities, The view was that the Americans had done enough,
and the taxpayer had carried the burden of this great effort.

However, Hoover believed the Americans were capable of further

great sacrifices if awakened to an emersency, Action was not nozsibls

(.l-
o
‘,1

ong)

CAB 24/8%, GI' 7613: wmemo by Cecil, July 1919



the ordinary orocesses of Wall Street and industrial policies., He
therefore proposed that the new council should ueet in Washington,
attended by Luropean ministers of first rank - the choice of this 'high
place' would esteblish the world importance of the meeting and rally
american opinion to help, Confidence would come out of policies agreed
s R
on in such a setting,
o~ 2 O A 1.2 s LYy 3 ¥
Cecil was won round by this argument, However, by this time the

<

matter was no longer his direct concern. He sent his resignation from the

[43]

3,12,C. to Llovd George on 12 July, 4&s suggested in his oroposals, the

o

Cabinet had now decided that in the new Council Britain would be represented

N

-
o
2

ent of the Board of Trade

h

by the Chancellor of the Excheguer and the Zresi
he therefore felt that he should hand over to them at once, 'A% present

I can 8o nothing really, and my presence on the council mersly operates to

L Lo, . . s
obstruct the work of others'] Lloyd George pointed out that there was no

I . N . N > . - . . -
one available with the same experience; OCecil, denying the accusation
thet he weas rumning away from his duby, said resoonsible ministers nust now

take over, fully supported by, and in touch wi He

ot
joy
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g
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wes willing only to give advice.

)

It

.

he improved S,T,C. was unacceptadble o the Aumerican administrative

,._

departments, end Wilson did not consider that he had the authority %o

1. o ) -
Hoover rapers, a4 box 27, Hoover to Cecil, 9 July

ibid., Cecil to Hoover, 15 July 1919

L3 o me s
CaB 23/11, wC 558, item &, & July 1919
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214 ',',u/ﬁ(s : ] » Lloyd George, 16 July 1919
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the anization of the League had still to be =mettled, Some of
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this had been done at Faris, A gecrstariat, of tne Iigny character, was
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world, and not %o let it ©
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nollcy operations,

Sunderiand House. House

had been anxgious

ch

view would be pubt Dy u

included Jean lonnet,

K=l

of inbterallied

had continued o meet, discussing proe-

ey

.-LI
PN ¥

vigionally the first Leagu

=]

the nature of represenbation at the

lead; he vanted -~ and Cecil supported him -

&

League as the public discugsion centr

acome a meres extension of narrow

s

nisation continued in London sunmer, at

that Urummond should

Temperley, History of the Peace Conference, i, 332-333; and:

Ao 3. Daker, Lo00drow «ilson and vorld Seftlement, ii, 255-367
.
“Seer Cecil Diary, 5 kay, 9 Fay, 14 hay, 4 June, 9 June 1919; and:
fiouse Diary, 29 iay, 9 June; and: 0. /1/L371, £,2.426: Belfour tel
to 7,0, (messege from Cecil) 25 lay 1919



'"Drommond, I fear is scarcely egual o the undertaking
nd Cecil, who advises him, sometimes runs emuck, Cecil is
brilliant fellow, but one has the feelinz that hs may go
£f at a tancent, I do not dave lzave the two of them alone
in London flor any length of ime,., 'l

o W

o]
b DJ
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‘,J

he zovernments of IFrance, Sritain and Italy were shortly o
ratifly the Treaty of Versailles signed with Germany, In americs, oving

to stronger crilticisme of the Treaty it was clear that ratification would

between Cecil and House in London wag over the

e

could still be dnvited fto the first meeting of the League, if it had not

the Treaty by that time, Cecil and Drunmmond thought that it

b

should be; but both House and Fosdicn thought it would only hamper the

2 ~ln £ N I
s fight for the League,

ence of opinion was over the date of the first
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not very much in favour of the kind of League that he -

here was & wove o have the Covenant reviged -~

PRSI, S SR U SRS SO A i JURUL I TR SN P e iy e
gomething that would help the 3ritish Hampire wmor

hilah Oact]l hald o S ar oy A wape osind P Y vrmenr il nod ne
vhaleh Cecll bhad earlier Opo03et, Were Zallling asCenafaicy, i ULNCOnvinCLng
T 1 - U 3% 1 [ AN R b N o A T A
U the League in the avtumn would ST VEESNG GO
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trhrouch Lord Grey = who vigited

]

the autumn zs specilal ambassagor forthe British Tovernment.

C
1

were unsuccessful,

e [, . P T T ] . 2 2Ty T T W 1 5 e [V B S < .

now working the other way in the U,3,4, - the Lesague had become ildentified
- 2 4 o o T . v

with an pular Treaty. The Americans were susplclous of the gix British

Iany believed 1t to be a Britdsh creation in
British inferssts, and that America would be 'Joining Robert Cecil's

League and handing over American foreisn rslat
ritish lmperialist opportunism was lumped toget

for a League, Cecll stood for precisely the ooposite

of China notably - from the one he was allsged
but this fact escaped critics there,
fie himself had never Peen in favour of the territorizl guarantee

article, and hoped also to approach the epublican genators sbout making

a compromise; he Delleved that he could get French backing, since American

p of the League was a more powerful guarantee of its effectiveness

then any clause on paper, However he was discourazed by Wi 8 ine

accesgibllity and obetinacy, and the British Zovernment were not in

l....l

and: J,%. Davis

See House Diary, xvi, 11 Aug.,, 10 Aug.,, 20 Nov,, 1919;
nsing to Davis, 15

o]
Papers, Bdward m, House Collection, Yale, box 13: i
Sept. 1918
23.?. Davis Papers, box 13, Lansing to J,%., Davis, 15 Sept, 1919
Jcan 29/, P=147, p.460: Grey tel, to F,0, 11 Oct, 1919
&J.ﬂ} Davis Fapers, box 13: Lensing 0 Davis

., 15 Sept, 1919

Lotg¢an Papers, GD 40,17,56, Drummond to Kerr, 18 Dec, 1919
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favour of the American resolutions, If America were 2llowed into the
League with reservationg, every other nation would ask for them, and the
League that Britain had undertaken to Jjoin would break down} It seemed
likely by the end of 1919 that ¥Wilson and the senators between them might
prevent ratification of the Treaty and American membership of the League.
It was 2z bad insuguration for a world peace organisation,

Cecil's hopes for a joint peace policy by the Anglo=-Saxon demo~
cracies had also received a severe set-back; moreover, though he did not
abandon these hopes, and indeed maintained them all the more strongly in
the years when direct contact with the U.S.4. through the League was
rulsd out, the chief champions of the ideal were out of the political field
in America; Page was dead; House was ineffective; Wilson was near the end
of his career, and was not now accessible to give his support to such a
policy, In England, Grey wes unwilling as much as unable to be a political
force, and Asquithian liberalism had gone into eclipse,

Despite Cecil's remark in parliament that he approved the general
lines of the German Treaty, it can be seen that there vas much in it to
displease him - the take-over of the German Empire and of her Chineée
concessions, and her losses to Poland and France., In the Austrian Treaty,
he deplored the cession to Italy of the Austrian Tyrol - promised,
in vartime, wanted for strategic reasons and justified, though not juste
ifiable, on ethnic grounds. Cecil had always despised Italian empire=~

building and hoped that this claim, like some of Italy's other claims,

. i
Ibid., p., 1lli4, Kerr to Drummond, Dec, 1919

———————
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vwould be whittled away at the Conference, e was appalled by the decision
to uphold it, in defiance of the wishes of the population: ' ... of all
the outrageous things that were done at Paris there is nothing worse than
the treatment of the Southern Tyrol. TIndeed I doubt whether anything more
shameless was done at Vienna'}

Cecil's conclusions on the Ireaty's inadequacies continued %o
fortify his belief in treaty revision, He had stressed to Fosdick in
August 1919, that the Covenant's treaty revision article, nineteen, was
far more important than article ten, the 'territorial guarantee' which was
causing so much trouble with the U.3. Senate, He wished o publicise
article nineteen’s importance as & means of counteracting article ten?

His own efforts at treaty revision began soon after the Peace
was signed; he corresponded with Keynes about altering the economic pro-
visions of the Treaty. In Cecil's view, expressed on 31 July, the
Council of the League should reconsider the terms vhen its sessions began;
but he encouraged Keynes in his idea of publicly explaining how disastrous
the Treaty had been, ' ... if you had time to write a brilliant article...
exposing from a strictly economic point of view the dangers of the Treaty,
it might do a good deal of good’?

In the autumn he became involved in a serious effort %o alter
the settlement, A vrivate conference of neutral and 4llied financial

experts (including an American) met in Amsterdam, and discussed the economic

1
F.0. 371/3511, f£,123.149238: Cecil to Curzon, 1 liov, 1919

2Letters of the League of Nations, from the ¥iles of Ravmond B, Fosdick
(Princeton 1966), p. 22

rd
“leynes Papers, L/19, Cecil to Xeynes, 31 July 1919
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aboubt stopping war in such cases, and that Britain in particular would

3

t can be seen from the phrasging of the clause

S_h

ut

that it cut both ways -~ it vas open o mewbers to do noihing, and 1%

read like a frank admission that the League was ineffective in mowme

he Lezzue was also criticised for the failure to adumit the enemy
powers Lo the League for seversl yesrs, Cecil had alvays wanted Germany
in, and indeed regarded her excluslon as ons of the gravest mistakes

T . x T 1 o 3 ) bl £ At ~ A

that was made at Versailles, llor can he be scoused of promoting the
'territorial gusrantee' article, which was one of the chief factors in
turning the American senators against the League; indeed he d4id much to

try to meet American constitutional objections, even gi

1de
<
tud

ing way over

%4

his treaty revision orovision, which he felt to be of the utmost import=—

%

Thus the American decision not to join the League, which was

byl

ance,
certainly damaging +o the League's chances, came about much more through
Wileon's failure to ve accommodating than through Cecil's handling of the
matber, ioreover his wish to restrict Council membership to the great
powers and, at most, two minor ones, was to be fully Jjustified in later
vears when the Council became overburdened with lesser powers and much
of its effectiveness and gpeed of action was dimimished?

The disarmament article has also been blamed for encouraging the

British government to dissrm and diminish Britain's effectiveness, to

1era s - = .
Visc., Cecil, & Great Experiment, p. 107

2, s ) . .
alfred Zimmern, The League of Nations and the Hule of Low, i. 459=460
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thne gensral detriment of world peace. The intention of +the article
was certainly never io encouwrage unilateral disarmament, Cecil had

not rorgotten Crowe's 1916 arguments vwhen the article was framed, The

srticle was of course ineffective: but British defence policy was not

article 16, on sanctions, has received much criticism, Certainly
the faith that Cecil and others put in economic and non-wmilitary sanctions
was misconceived, Effective sanctions mean military and naval ssnctlons
and sooner rather than later, Cecil overestimated the effectiveness of
the wartime blockade which took years %o bring Germany to her knees, and
only with the assistance of millions of soldiers,
Finally there wns the criticism that the League actially increased

&

he danger of war because it encouraged countriss to put thelr heads in the
sand; it was an instrument of international self-deceotion, Hven if this

sccusation is accepted as true, the framers of the text of the Covenant

cannot be blamed for this result, Cecil and ¥

l.J.

lgon did indulze in wishful

thinking about world opinion; but the Covenant was not framed in an atmos=—

[k

phere of fantasy; in this respect it compares favourably with some of the
other discussions at Faris,

The real fact was that the postwer world was full of new slements
vhich made the League's task almost impossible; and, insofar as thin

nad not changed, they also hindered it, The same kinad of people ran the

isc, Cecil, A Great Exverdinsnt
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bureaucracies, governments and armies of most of the Allied nations.

The inadequacy of their outlook, which Cecil had so often lamented, could
not be altem in a moment. German militarism still existed, dormsnt, though
Germany's new government was favourable to the League and eager to bring
Germany in - which it was not allowed to do for some time, America
returned to isolationism and never became a member, In Japan aggressive
militarism, contemptuous of the League, was gaining ground.

Publie opinion, it is true, was against war as it never had been
before. Butthis opinion was far from being unified, imaginative or far-
sighted, and it continued to express itself in national rather than
international terms, on the whole. As Zimmern has pointed out, there
were more sovereign peoples after the war, politically there was more
variety, and they were more after their own interests than ever before.
During the period of the Concert of Powers it had been possible to speak
of a common policy of the great powers even though that wes mainly an
illusion., After the breakdown of the hopes raised by the Locarno pacts
it was impossible to speak in those terms}

The German breach of the Belgian Treaty in 1914 did also symbolise
the end of the sanctity of itreaties. In this respect the Allied war effort,
from Cecil's point of view, had been a failure, Treaty observance has
rarely, if ever, since the First World War been put before important

considerations of national expediency, and 'world opinion! demands

1rbid., pe 506



deference Lo the law only wi

treaties may never have bound nations in actuality; but

ras diminished since 1914,
became

ms

L 08

s

isappearance of

of the combatants that they were fighiing for the cauge of

E

the members of the League 10 make

lack of

military sanctions on 'an aggressor?,

1914, Cecil had praised Sr
relations, but had regretied
of Providence in
thought of Britain playing
3he mizht still

.

logt the confidence appropria

One other change is
enormously in complexity af
technical,
dence of

interdspen

were comnlex, they

en it

o. harder thing to accept where vi

heir countries - might

Paradoxically, it was Just that ki

itain's sense of Jus
that on occasion this
a meddling manner}
such a part on anything
give herself credit for moral superiocrity,
te for a

to be noted.
ter the
snd more numerous, and the speed of communication and
economic 1ife m

o ) b} e
were narder to handls,
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zuits it to 4o so., International

their orestige

The rule of law in international relations

tal interests were concerned,

the spirit of 1914 ~ the optimistic beliefl

right in
be thought to have helped the League,
nd of confidence that was needed by

it work., Hatred of war coupled with

confidence made i% harder for nations tc contemplate imposing
e

¥riting to a friend in August

.

stice in international

led her to act the part

After the war, there was little

0

but a2 limited scale.
but she had

war to promobe

plunge into s peace,

International affairs grew

var. CFrovlems were increasingly

the
ade them more urgent., 3Secause they

wag framed




in mind: but it had its o cut
factors meant that the Leasue was

unlikely to be successful in schleving lasting peace, even i its con=-
J O M

stitution had been ilmmroved. The 'gavns' in the Covenant were really

immaterial to the problem, To make declavations 'outlawing war', as in
the Lellong nd pact, vwas quite meaningless, And Zimmern's vlan of

—

bt

cecping a dispute 'in suspense' Tif it could not be settled, seems to

ore-suppose a better state of things than he himsell degcribed as existing.

&)

To have made League action possible in all circumstances by abolishing

the unanimity rule woulé not have been acceptable; but in :

{J

any case

nations would not have acted in the case of a majority declsiocn unless
the chances were very definitely in their favour., The 'Internationsl
Anarchy' had alweys existed, but it vwas more frankly manifest in the

interwar period.

The League wms not a total failure. It had an excellent record

in the suppression of white slavery and drugs traffic and promoted much
useful international work cn health, communications, and such matters,

The mandates worked well in some parts, Cecil had encouraged these

aspects of the League's activities from the end of 1918, and he can
take some of the credit for these vesults. ¥oreover 4o describe the

League as futile would be to misunderstand its nature; such attempts at an

international organisation for peace are an inevitable part of the modern




world - as
and lesbour
sucecasasful

secure it.

L06 A

mach 30 as attempts to limit arms or %o reconcile capital

in industry. The League, and U,N,0, after it, have encowraged
international co-operation wherever it has been possible 10

The League was bound to havpen and bound to be inasdequate at

preserving peace, Cecil can be criticised for over-optimism but for

1ittle more than that.

3

In other respects, his perceptiveness over the peace settlement

e} o

ig impressive, This was more often the result of a good senge of
political probabilities than of speclalised knowledge - the Chinese

and ecoromic settlement at Paris are cages in point, Cecil's credentials
as a departmental minlster were esteblished by his decisive and resourcew

£l handling of the blockade, His right to be talen seriousl

N

statesman, even by those who thought nothing of the League, is established

-

Though he was

his views at the Psace Conference, politically eccentric,

he was lesg umrealigtic in contewporaries

or his subsequent

ma Jor

Ty - 1ty g r o T 4
persoral authority to take on

the inferior of any of his Conservetbive collesgues in talent and forces
fulnees,

His weainsss lay in his lack of intersgh in and
ety politics, After the war the important issue for hia ws to rally

feeling in ¥ngland behind the League ~ particularly those in government

. . s v o . - 1
circles; in this he failed. He gquarrelled with Curzon, and su

T 1 2 1 0

4 o - Ys] H - 2

tac, Tseil, Seleia, Do 177
LN aH



2 Conservative ca

the ex-rrime ldnister had been treated unjustly

. . N o —— e
clection in 1918, Such asctions, coupled with his reaigne

suspicion, logt further ground with his colleagues in consequence., Hig
general view vas that 1t was betber to seek an effect by honsst statenents
of convictlon rather than schieving it by volitical manceuwvre: it meant
that one was more likely 4o be trusted. t vag the same view that he

i
e

took about open diplomacy, public opinion ang

- =

v

*

in howme politics was that i

ot

is practicelly imoossible for a politician

>

to act in this fashion and remain in power, particularly if, like Cecil,
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e is by nature a preacher, and constantly feels called upon %

wolicly, Cecil's virdues were not lost on his colleagues, or in the

-
S P . \ . , . 2 ..
Fereign Office - in particular his loyalty to sibordinates, He was not

unpopulars But his lack of 'party loyalty' was fatal to hiz chances of
gaining a following, On the other hand he was never at home with the Lebour
party for which he worked on League affairs in 19 203 e tried to form his
own centre party - of 'right-minded men' ~ under Grey's leadership; but

most of those he eporcached, including Grey, were unenmthusiastic about the

. . . . L
idea, and it came %o nothing,

3-‘ > I ] L e 9] (o} -
Tisc, Cecil, 4,00, , op. 191~194; and:

fadio

Aodbing, 3ir Zdward Grey: 4 Blography of Lord Grey of Fallodon

n
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Cecil's patrician attitude played a part in all %his ~ he despised
the bureaucratic and the commercial mind, both of which it was hard %o

A+

avoid in politics in 1920, His aristocratic outlook should also be noted
in connection with his League views: the idea of the inequality of the

esser povers politically, though not in international law, did not worry
him when he planned the mewbership of the League Council; and the notion
that all national sovereignties should be subordinated to the League
again sprung from a fundamentally paternalistic outlook,

dg an mnglisiman, a lawyer, and a student of constitutional

law, he was inclined also to think in terms of the national soversignties
being subjected, like Tudor ncbles, to the law, The revision of treaties
vas part of this thinking; he seems, in the period of this study, not to
have been struck by the difficulty of revising a boundary., In the existing

e s

state ol things, that was unpracticable, unless done, as it was at Paris,

by a 'Diktat'! imposed by the victors on the vancuighed, ioreover, he
v ¥ g 3

not enter imaginatively into foreign netional customs, ideas, and

L

i

oeJ}

» -,

traditions ~ let alone foreign aspirations for freedom, As with many
Englisimen, travel had the effect of diminishing his sympathies rather

than the reverse, A visii o the Barbados in 1628 prompted the comment:

"It was amy lirst experience of a negro population and they did not atiract
Tyt L3, R " Y cl 4 a 2 e 4 3 !1
me, But that was probably tne fault of wy intolerant vouth',

v

Thirty years later his couments were litile more tolerant,

L.,

Tise, Cecil, &,%,d., 2. 47
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Though, as he told Beer, he found the French 'irresistible' as in-
dividuals, as a nation he considered them detestable}, ‘Belgians are
very tiresome'% he concluded at the end of his stay in Paris. Tﬁhenlasked
by his niece to ildentify one of the delegates there he told her that it
was 'some ghastly foreigner'? Such feelings did not prevent him from
working harmoniously with wany foreigners; but they do illustrate how '
insular in outlook this illustrious champion of international organisation
could be; the drafting of the Covenant was for him more a matter of
gaining acceptance internationally for English legal concepts than of
reconciling the ideas of different nations, Part of his greater feeling
of closeness for the Americans was due to the Common Law background shared
by both nations, It was partly the English guality of the Covenant,
indeed, which made him ready to take the views on surrender of sovereignty -
that he did; he certainly did not wish to surrender sovereignty to the
League proposed by the French,

Joseph Devlinlas described Cecil was having 'one foot in the ldiddle
Ages and the other in the League of Nations‘f This is not a bad description
of his political standpoint, though his League ideas were intimately
involved with his 'Middle Ages' mentality, and should not really be
separated. IHe was certainly not typical of the 20th century political

mind and this was yet another factor that tended to isolate him, In some

lBeer Diary, 8 Jan, 1919
2

Cecil Diary, 9 June 1919
3Private Information

Sir Colin Coote, A Companion of Honour. The Story of Valier Elliott
(London 1965) p. 47
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respect® he vas very much a Victorian, IHis moral fervour, hig belief
in the sanctity of treaties, his view that public and pri ivate morality
could not e geparated, and his fastidiousness and sensitivity, despite a
robust style of expression - 2ll these were Victorian characteristics,
He was unselfconscious, but not earthy; he and his brothers lacked the
sagy~-g0ing, oleasure-loving strain common in the aristocracy,

But his ultimate motive force - his religious beliefs ~ want
back to the Tudor period - if not earlier, To understand his attitude to
the Church, one must think rather of 3ir Thomas llore than of nineteenth
and twentleth century religious men, ndeed there is many ways wore in

comnon between Cecil's thought and that of his medieval predecessor in
the internatlonal peacemaling {ield, Dante, than between Cecil's ideas

and those of the U.D,C, for example, The fterms of reference were similsar,

Both men associated decline of standards at home, and internationally,

with the passing of power from the diginterested feudal arvistocracy %o
the commercial classes; bot epcatedly condemned treachery and word-

breaking as the worst poison in public affairs; both believed in the
submission of national soverelgniies to a supreme law; both simed at a

1Y

Crristian 'Relgn of Peace's Cecil once said that he rezreited trat there

-

was no universal church, because that would have made the task of founding

el iy

the Leazue far easier, There is no record that Cecil r=ad the Le :onarchia

i S R G Y

or the Livina Commedia; and the parallel should not be owerstrezsed; but

1Ay

it does illustrate how little Cecil wag 'of his time' as a thinker.




others - such as the conceont of +he Anostolic
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meaning for him - far wore, for exemple, then did

R ™ o 3 Thaasms aml T e o
of the wodern age - the French and Industrial

not moulded hiz thought.e Apart §

- e oy 2 7 WIS 4 P [ 3 T 1 - % ., s JURPRES -
and some prilanviwopic ones connected with then, thers vwere not uany de-

fis attitude to his religlon was bewildering, amusing, annoying

"
oy € o

and impressive $0 his colleagues, It coloured ell his views, ss the
reguent references to 'sacrifice', Ymen of good will!

in his utterances will have shown the reader, Yhen ¥i

was calling the League convention, the 'Covenant', becauge he ves an 'old
; 2 - -
Fresgbyterian'] Cecil warmed - momentarily at least - to the U,3. President,

Clemenceau descrived Cecil as 'un chréiien qui croit et veut vivre sa

crovance’3 As previously cbserved, he did not think, like his father,

that Christian morality was to be followed ag something revealed, but

vhich apparently conflicted with the nature of the world as it wes

Ve

,..

E
Salisbury wes agalnst the principle of nationality because it was irrational
and dangerocus, Robert Cecil considered it also selfish, Rupert Brooke

wag not spared. After reading The Soldier:

1. . . o - : :
See: Visc, Cecil, A Great Experiment, p. 17

ZIbiﬁ., p. 68
3

weorges Clemenceau, Grandeurs et iliséres d'une Vichoire (Paris 1930) p, 124
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'If I should die, think only this of me:

That there's some corner of a foreign field

That is for ever England...

'And think, this heart, all evil shed away,

A pulse in the eternel mind, no less
Gives‘fomewhere back the thoughts by England given;

Cecil commented: ‘'Two thousand years of Christianity, and we
can't do betfer than this?'

Only the Jews, longing for their ancient Bible lands, and the
Christian Armenians persecuted by the Turks really captured his
sympathies, He was uninterested in the aspirations of the Poles and
Czechs,

Like most men of strong moral fibre and religious convictions,
Cecil did have feelings of moral superiority which parallel his aristo-
cratic attitudes; this shows in his attitude towards leaving and
rejoining the government in 1918/19; he really wished to keep his hands
clean, not in order to escape responsibility, but because he was morally
disgusted with the government; he may have had good cause; certainly he
had a right to feel that way; his scrupulous standards never did make for
easy relations with his colleagues = and particularly with Lloyd George,

and he was convinced that he could not work with them, But, looking at

lEd. David Cecil and Allen Tate, lodern Verse in English 1900=1950
(Wew York 1958), p. 290

ZPrivate Information
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v - e ..
Peace Conference, it can be ssen that he might have

-~ 2y [ i e e PR T - BN X% By 3 b
z's hands in December and January, and if therealter ne
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seem as though his conscience vwas Dought dearly in this
ingtance, and that his judgement was at fault,
However his political career was in many ways 2 gcod adveritisement

for his faith., He wvas consistently disinterested, honest and courageous,

Later in hiz life, when the Lsague had failed, he showed an exitraordinary
> { 2 e ey 2 &y . I 2 P 12 Te N g ERPR | 3 ).
lack of bitterness, Un the wholes it was not hls '1idédle 4ges' side that

was 30 e regretted - his contact with an earxlier view of the world - s0

much ag his leck of awarensss and gympathy with more recent developments,

fY ity

His own development was the result of the humanity

2

resourcefulness, iumpatience, confidence and unworldliness o

28 it rescted to the disaster of the Great War., His father |

3

the federated action of the Zuropean nations to pressrve peace% but his
forebodinzgs sbout the fubture were gloomy, ard he saw no simple solution,
Robert Cecil took on the views on federahion, and transmuted them into
his ideas for a League, These rested on hopses of the power of public
opinion to maintain pesce if a sultsble organisation could be devised.
His sense of history - which slso derived partly from his family back-
ground - had made him aware of the achievements of the British congtitutio
and law - both al home and in the Bmpire. He wanted the new international

system to embody the principles and practice of Bnglish lew, Fe wms

e

}.m.l

allfred Zimmern, op, clt, pp. 76=79
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nigtic, He was consistent in this approach,
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The Covenant itsell was a compromise between the strong League he

envisaged and the wishes of the Americans ~ and his own government =

to prevent any inroads on national sovereignty. Enough has been said

to show that the state of the world was such at this time that no scheme

for an international peace organisation was likely to work; but the

4 -

attempt had to be made; it wes the natural response to a2 war of such

progortions and horror, With the exception of the 'territorial guarantee'

article, which Cecil ovpoged, the Covenant was sensibly conceived, It
3 ity 2 o7

EORY)

should be Jjudged on the successes that it 4id achieve, though it failed
in its orinciple ailm., lioreover, Cecil's efforits to secure a better
Paris would have done much to create stebility and diminish the

1likelihood of war in a way that the League proved nowerless to do
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Sir 2, VWaterlow, Philip lloel=3daker, Sir

. Crowe
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Edward M. House Papers Very valuable

Gorddon Auchincloss Papers Not used much

John W, Davis Papers Useful for latter
part of 1919

Vance C. McCormick Papers Very valuable for 1919

YIVO Institute of Jewish Resesarch:

Wolf~Movshevitch Collection Fairly useful for
1915-1916 period

The author has been unable to learn anything concerning the whereabouts

of the papers of Sir Cecil Hurst and of Sir Alfred Zimmern. Future studies

of the origins of the League would undoubtedly benefit from these sources.
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