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P O S I T I O N O F B E L G I U M A N D T H E P R O P O S E D F I V E - P O W E R 
C O N F E R E N C E . 

Memorandum by the Secretary of State for Foreign Affairs. 

I C I R C U L A T E to my colleagues as annexes to th i s m e m o r a n d u m a despa tch 
t o H i s M a j e s t y ' s A m b a s s a d o r a t Brusse l s record ing my conversa t ions on t h e 
27th a n d 28 th November w i t h the Be lg i an P r i m e M i n i s t e r (Annex A) a n d a 
t e l eg ram f rom Si r E. Ovey g iv ing t h e t ex t of the re levanty^oai t ioro of M. van 
Z e e l a n d ' s s t a t e m e n t in t he Belg ian P a r l i a m e n t on the 2nd December respec t ing 
B e l g i u m ' s pos i t ion in re la t ion to the negot ia t ions for the proposed F ive -Power 
T rea ty . M u c h of the in format ion con ta ined in these t w o repor t s w a s a l ready 
known to us, but in the l igh t of i t a n d of ear l ie r r epor t s i t will be convenient 
once more to s t a te briefly the posi t ion of the Belg ian G o v e r n m e n t : — 

(a) Be lg ium, in accordance w i t h he r u n d e r t a k i n g given in London in March , 
adhe res provis ional ly to h e r obl igat ions u n d e r t he T r e a t y of Locarno 
of 1925, bu t she  ' ' wishes the new agreement a t which we a r e a i m i n g 
to be concluded as quickly as poss ible ." H e r ex i s t ing obl igat ions in 
t h i s m a t t e r  ' ' m u s t not be allowed to crys ta l l i se i n to p e r m a n e n t 
obl iga t ions a n d the provis ional period could not las t much longer . " 

(b) Be lg ium wil l no t give g u a r a n t e e s to other S t a t e s in any n e w t rea ty , b u t 
she will t ake defensive measures to p r even t Be lg ian t e r r i t o r y being
used by an aggressor S t a t e as a pas sage or base of ope ra t ions . 
( N . B . — I t is sti l l no t absolutely clear t h a t t h i s re fe rs also to t he air .) 

(c) Be lg ium wil l con t inue her membersh ip of t he L e a g u e of N a t i o n s a n d 
he r fidelity to her obl iga t ions unde r the Covenant , t hough of those 
obl igat ions , a n d p a r t i c u l a r l y of a r t i c le 16, Be lg ium " w i l l accept n o 
o the r i n t e r p r e t a t i o n t h a n t h a t which she t h i n k s p r o p e r to give as a 
sovereign S t a t e . " She cannot , for example , a l low t h e ques t ion of 
t he passage of t roops across he r t e r r i t o r y u n d e r p a r a g r a p h 3 of 
a r t i c l e 16 of the Covenant to be decided over he r head by F r a n c e o r 
some other ou ts ide body. 

(d) M. v a n Zeeland d id not, in my conversa t ion wi th him, exc lude t he 
poss ib i l i ty of Belg ium u n d e r t a k i n g u n d e r the proposed new t r e a t y 
to fu rn i sh F r a n c e and G r e a t B r i t a i n w i t h i n f o r m a t i o n des igned to' 
a s su re them of t he efficacy of he r defences, bu t he s t i p u l a t e d t h a t 
Be lg ium m u s t be free to g ive s imi la r i n f o r m a t i o n to G e r m a n y if t h e 
l a t t e r r equ i r ed i t . I n t he B e l g i a n P a r l i a m e n t he a d d e d t h a t " w e 
r e q u i r e a m i l i t a r y system which shal l n o t p e r m a n e n t l y be d i rec ted 
a g a i n s t anyone nor t ied u p in a p e r m a n e n t fashion w i t h t he m i l i t a r y 
concept ions of anyone e l se . " (N .B .—This does no t sugges t t h a t the 
Be lg ian Gove rnmen t a re l ikely readi ly to communica te t h e i r defence 
p l a n s to the F r e n c h Governmen t a s des i red by the l a t t e r . ) 

(e) A s the Be lg ian Government expect the nego t i a t ions for the n e w Wes t e rn 
T r e a t y to b reak down on the ques t ion of t h e s a f e g u a r d i n g of F r a n c e ' s 
t r e a t y re la t ions w i t h Russ i a , M. van Zee land sugges ted to me t h a t 
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a n a t t e m p t m i g h t then be m a d e to nego t ia te a t r e a t y u n d e r which 
G e r m a n y , G r e a t B r i t a i n , F r a n c e , a n d possibly also I t a ly , would 
g u a r a n t e e B e l g i u m ' s i ndependence and in tegr i ty , a n d possibly t h a t 
of the N e t h e r l a n d s ; and he seemed to suggest t h a t th i s t r e a t y m i g h t 
be followed by a second t r e a t y between B r i t a i n a n d F rance , or between 
B r i t a i n . F r a n c e and Germany , g u a r a n t e e i n g the G e r m a n - F r e n c h 
f ron t ie r as i t was g u a r a n t e e d u n d e r the T r e a t y of L o c a r n o ; Belg ium 
would no t be a p a r t y to th i s second t r e a t y . . 

1 2. I n pass ing I should like to d e a l "first Wi th M. van Z e e l a n d ' s desire to 
conclude the provis ional per iod. is:, the con t inuance of the obl iga t ions of the 
ex i s t ing T r e a t y of Loca rno , as speedily a s possible. With regard to this, I 
propose to ask him to await the conclusion of the exchanges of views at present 
proceeding between
duration of the pro
without reference to

 the five
visional
 me. 

Locarno
 period, and

 Powers before calling in question
 even then to make no definite

 the 
move 

3. Meanwhi le , we mus t face t h e fact t h a t t h e present exchange of views 
may d e m o n s t r a t e sooner r a t h e r t h a n l a t e r t h a t no ag reement is possible on the 
basis of the old Loca rno T rea ty . W e had be t te r there fore consider w h a t courses 
will be open to us in t he case of such a b reakdown . Three courses have been 
suggested a t different t imes :— 

(a) T h e course ou t l ined in the L e t t e r s which H i s M a j e s t y ' s Government 
addressed to the French a n d Be lg ian Gove rnmen t s on the 1st A p r i l 
l a s t (Annex C). 

(b) T h e course now proposed by M. van Zeeland, as exp la ined in 
p a r a g r a p h 1 (e). 

(c) A system whereby H i s M a j e s t y ' s Government would, i n s t ead of e n t e r i n g 
i n t o any ag reemen t s w i t h o ther Powers , merely s ta te by means of a 
dec la ra t ion m a d e in the mos t fo rmal m a n n e r t h a t i t is a v i t a l B r i t i s h 
in te res t t h a t the independence a n d i n t e g r i t y of Be lg ium (and possibly 
a lso the Ne the r l ands ) should be m a i n t a i n e d , a n d t h a t t h e F r a n c o -
G e r m a n f ron t i e r should not be violated, a n d t h a t they i n t end therefore 
to in te rvene whenever they t h i n k i t necessary i n o rder to ensure the 
respec t of th i s v i ta l in te res t . 

4 . U n d e r the l e t t e r s of the 1st A p r i l we under took, should  ' ' t he effort of 
conci l ia t ion " (based on a W e s t e r n t r e a t y of m u t u a l ass is tance) fail , t o consider 
wi th F r a n c e a n d Belg ium the s i tua t ion t h u s created, t o come to the ass is tance of 
the t w o coun t r i e s in respect of any measures jo in t ly decided upon , t o t ake a l l 
p rac t i cab le measures for a s su r ing the i r secur i ty a g a i n s t unprovoked aggress ion, 
a n d t o es tab l i sh contac ts between the Gene ra l Staffs. F r a n c e unde r took to t a k e 
s i m i l a r ac t ion , bu t B e l g i u m d id not r ep ly to our le t ter . I n view of t h e a t t i t u d e 
now developed by t h e B e l g i a n Government , i t is impossible t o c a r r y out these 
promises in t h e form of a m u t u a l g u a r a n t e e t r e a t y between the th ree Powers , a s 
was ev iden t ly con templa ted : bu t the essence of these promises could be kep t by 
a d o p t i n g courses (b) or (c) as will be shown by the fol lowing p a r a g r a p h s . 

5. A t first s igh t M . van Zee land ' s p roposa l ho lds ce r t a in a t t r a c t i ons . I f 
Ge rmany shows a modicum of goodwill i t o u g h t to be possible for h e r to become a 
p a r t y to t h e Be lg ian G u a r a n t e e T r e a t y a n d t h u s to con t inue t o co-opera te w i t h 
the o the r W e s t e r n P o w e r s i n t he m a i n t e n a n c e of the status quo i n W e s t e r n 
E u r o p e . A l so i t p robably represen t s t he g rea t e s t m e a s u r e of co-opera t ion t h a t 
we can in p resen t c i rcumstances hope to e x t r a c t f rom Belg ium, and the re is the 
d a n g e r t ha t , unless w e accept the offer now, i t may be w i t h d r a w n a n d Belgium, 
p e r h a p s u n d e r ano ther P r i m e M i n i s t e r t h a n M. v a n Zeeland, may g r a d u a l l y be 
d r a w n i n t o the. G e r m a n orbi t . On t h e o ther hand , t h e proposed B e l g i a n T r e a t y 
h a s a n u n p l e a s a n t resemblance to the f a t e fu l . , " n e u t r a l i s a t i o n " t r e a t y of 1839, 
and a l t h o u g h M . van Zeeland assures us t h a t Be lg ium has no wish to r e tu rn to 
her p r e - w a r " n e u t r a l i t y " a n d has every in t en t ion of con t inu ing to fulfil her 
League obl igat ions , never theless , the very c h a r a c t e r of the t r e a t y wi l l cer ta in ly 
s t r eng then t h e p resen t Be lg i an inc l ina t ion t o r e s i s t . a n y effort by G r e a t B r i t a i n 
or F r a n c e to m a k e t h e i r g u a r a n t e e effective by a s s u r i n g themselves t h a t Belg ium 
i s c o n t r i b u t i n g effectively to he r own defence. S t i l l less wil l Be lg ium u n d e r such 
a t r e a t y be inc l ined t o co-operate in a n y way w i t h G r e a t B r i t a i n or F r a n c e in t he 
gene ra l defence of t h e t e r r i t o r i a l status quo of W e s t e r n E u r o p e . B u t even more 



i m p o r t a n t t han these cons idera t ions is the fact t h a t the F r e n c h Government can 
a n d would claim t h a t unde r our le t ter of the 1st A p r i l she could not be asked to 
accept M. van Z e e l a n d s t r e a t y , unless a d e q u a t e provision were m a d e a t t he same 
t ime to secure to F r a n c e the g u a r a n t e e which she a t p resen t receives from G r e a t 
B r i t a i n . T h i s could only be done by means of a s e p a r a t e xAnglo-French t r ea ty , 
which , unless G e r m a n y could be induced to jo in it , would have al l the a p p e a r a n c e 
of a n Ang lo -F rench a l l iance a g a i n s t Germany . I t would be difficult to induce 
I t a l y to jo in such a t r ea ty unless Germany d id so too. A s for Germany , all he r 
object ions which , p resumab ly , will have rendered impossible a new Locarno T r e a t y 
- F r a n c e ' s E a s t e r n commitments , League of N a t i o n s control , a F r e n c h g u a r a n t e e 
to G r e a t B r i t a i n , &c.—would be equal ly present when it came to fo rmu la t i ng t h i s 
more l imited t r ea ty . I f i t h a d been impossible to meet Ge rmany ' s object ions in 
t h e case of the proposed F i v e - P o w e r Trea ty , t h i s difficulty would be in no sense 
reduced by the fact t h a t Be lg ium was now excluded from t h e scope of th is more 
l imi ted t rea ty . 

6. The re r ema ins the dec la ra to ry method. If H i s M a j e s t y ' s Government 
m a d e a dec la ra t ion as ou t l ined in p a r a g r a p h 3 (c) it would, of course, be essent ia l 
t h a t F r a n c e should make a s imi l a r dec la ra t ion g u a r a n t e e i n g t h i s count ry a n d 
Be lg ium (and, possibly, t he Ne ther lands ) . T h e a d v a n t a g e of t he dec la ra tory 
method is t h a t it leaves t h e door open to f u t u r e de ta i led agreements w i t h o the r 
P o w e r s if a n d when necessary, whi le it rel ieves H i s M a j e s t y ' s Government of 
h a v i n g to t ake an ea r ly decision in favour of a n Ang lo -French t r ea ty . A t t h e 
same t ime th i s system would enable H i s M a j e s t y ' s Government to fulfil in t he i r 
essent ia ls t he promises they m a d e to F r a n c e in the -letter of the 1st Apr i l , and 
a t the same t ime i t would give H i s M a j e s t y ' s Governmen t a n d F r a n c e a locus 
standi, if they des i red it, for p r e s s ing Belg ium for assurances r e g a r d i n g t h e 
efficacy of her defences and for a measu re of co-operat ion in the common defence 
of the status quo i n - W e s t e r n E u r o p e . 

7. I do not w i s h to sugges t t h a t H i s M a j e s t y ' s Government should here 
a n d now make the i r choice between these two courses. I t is difficult a t the present 
moment to foresee how m a t t e r s a r e going to develop, and I would wish to keep 
my h a n d s free u n t i l I can form a more a c c u r a t e es t imate t h a n is possible a t 
p resen t of the prospec ts of t h e new " L o c a r n o " t r ea ty , and of t h e causes which 
a r e l ikely to r ende r i t impossible for such a t r e a t y to ma te r i a l i s e in present 
condi t ions . / would -propose, therefore, to warn M. van Zeeland that I see 
serious difficulties in the way of his new plan, and that I would be grateful if 
he woidd therefore abstain from putting it forward, even unofficially, until the 
situation has further developed. I would add, however, to M. van Zeeland that 
I saw considerable advantage in his carrying out the suggestion he made to me, 
of finding some early excuse for an unofficial visit to Paris for conversation with 
tlie French Government. 

8. Super imposed upon t h i s problem of f u t u r e policy is t h e more immedia te 
quest ion which h a s been c rea ted by the ac t ion of t he Belg ian Government in 
wi thhold ing in any fu tu re t r e a t y t h e g u a r a n t e e wh ich Be lg ium has , h i the r to , 
given to F rance . T h e F r e n c h Government a r e p re s s ing for consu l ta t ion w i t h 
His M a j e s t y ' s Governmen t in o rder to sett le w h a t measure of co-operat ion should 
still be r equ i r ed of Be lg ium in t h e absence of Be lg ium ' s former g u a r a n t e e . T h i s 
question ar ises p r i m a r i l y in connexion w i t h the exchange of views now : proceeding 
r e g a r d i n g a new " L o c a r n o " t r e a t y , bu t i t wi l l subsis t in the case where , a s a 
result of such " L o c a r n o " t r e a t y f a i l i ng to ma te r i a l i s e , H i s M a j e s t y ' s Govern
ment a r e called upon to a d o p t any of the other courses which I have examined 
in th i s p a p e r . A n ea r ly decision is necessary, a s the French Government a r e 
press ing to know our views on the subject . 

9. The pos i t ion is as follows : Since the w a r we have a l w a y s proceeded on
the a s sumpt ion t h a t Be lg ium should co-operate a s a full and act ive col laborator 
in the m u t u a l defence of "the " t e r r i t o r i a l status qyo i n - " W e s t e r n ' E u r o p e . - This , 
a ssumpt ion der ived f rom the convict ion t ha t the previous policy of " B e l g i u m ' s 
neut ra l i sa t ion , which h a d exis ted from 1839-1914; h a d fa i led lamentab ly when 
p u t to t h e test in the l a t t e r yea r . T h i s policy of full c o : o p e r a t i b m W a s not only 
formally embodied i n t h e T r e a t y of Locarno, b u t it forms the basis on which 
H i s M a j e s t y V Gove rnmen t a re a t p r e sen t conduc t ing the i r nego t ia t ions "for a new

: ;:Wes t e rn P a c t of M u t u a l G u a r a n t e e . " - . - ::
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10. I t s object is to t ry to make our g u a r a n t e e effective by en l i s t i ng tbe 
co-opera t ion of Be lg ium in the defence of the t e r r i t o r i a l status qve of Wes te rn 
Europe a n d ensu r ing t h a t she con t r ibu tes effectively to her own defence. In 
pu r suance of th i s policy, the French w i sh to obta in a pos i t ive u n d e r t a k i n g from 
the Belg ian Government t h a t Belg ium wi l l , unde r p a r a g r a p h 3 of A r t i c l e 16 of 
the Covenant of the L e a g u e of N a t i o n s ( A n n e x D) give pas sage over he r t e r r i to ry 
to a F r a n c e ac t ing a g a i n s t G e r m a n y w h e n declared to be an aggresso r ; t h a t the 
Belgian Government wil l communica te t h e i r defence p l ans to the F r e n c h Govern
m e n t ; a n d t h a t posi t ions wi l l be p r e p a r e d in Belg ian t e r r i t o ry which French 
troops can t ake u p before G e r m a n y en te r s i t . I s i t des i rable t h a t H i s Ma jes ty ' s 
Governmen t should s u p p o r t the F r e n c h in these d e m a n d s a n d t h a t the Belgian 
Governmen t should, in add i t i on , be cal led upon to define their u n d e r t a k i n g to 
forbid access to Belg ian t e r r i to ry , so as to make it c lear t h a t they wi l l res is t not 
only a violat ion by the G e r m a n A r m y of Be lg i an t e r r i to ry , bu t also of Be lg ian air 
by G e r m a n a i r c r a f t ? 

11. T h e main a r g u m e n t in favour of the policy of co-operat ion seems to be 
t h a t i t i s a g r e a t r i sk to be commit ted to a g u a r a n t e e of Belg ian independence 
and i n t e g r i t y w i t h o u t receiving in r e t u r n any assurances from Belg ium as to her 
fu tu re p l a n s a n d policy u n d e r the new T r e a t y . T h e g i v i n g of a g u a r a n t e e to 
Be lg ium is a much more ser ious m a t t e r now t h a n when the T r e a t y of L o c a r n o was 
negot ia ted in 1925. A t t h a t t ime the G e r m a n A r m y w a s confined w i t h i n the 
l imi ts of t he T r e a t y of Ver sa i l l e s a n d the R h i n e l a n d w a s demi l i t a r i sed . Ye t in 
those d a y s we enjoyed the i nd i r ec t benefit of the g u a r a n t e e wh ich B e l g i u m gave 
to France . T h a t g u a r a n t e e is now to go and , as t h i n g s s t a n d a t p resen t , w e shall, 
a f te r t he e x p i r y of the p r e s e n t p rov is iona l per iod, be lef t only w i t h some general 
s t a t emen t s of good in t en t ions by the B e l g i a n P r i m e Min i s t e r , w h o m a y be out 
of power a n d disowned to-morrow. I t is comprehensible t h a t the F rench will 
no t be satisfied wi th such a s i tua t ion , a n d wi l l p ress for i t s improvement . 

12. T h e a l t e r n a t i v e policy is to t ry to p roduce a s i t ua t ion in w h i c h w e and 
the F r e n c h can base our p l a n s on the a s sumpt ion t h a t G e r m a n y wi l l no t violate 
Belgian t e r r i t o r y or a i r ; a n d which wil l ensure t he g r e a t e s t possible chance of 
Be lg ium k e e p i n g ou t of any w a r . To j u d g e from recent r epor t s submi t t ed by 
the Chiefs of Staff, I g a t h e r t h a t they would propose the complete abandonment 
of the pol icy of co-opera t ion w i t h Be lg ium, a n d i t s r ep lacement by a policy of 
w h a t they descr ibed as Be lg i an " n e u t r a l i t y , " but w h i c h wou ld be more correctly 
des igna ted as " non-be l l igerency ." N o t only do they depreca te a n y co-operation 
between B e l g i u m on the one side a n d F r a n c e a n d G r e a t B r i t a i n on the o the r for 
t he bet ter defence of B e l g i u m ' s independence and i n t e g r i t y ; they wou ld go even 
fu r ther a n d res tore in i t s en t i r e ty t he p r e - w a r system whereby B e l g i u m as a 
" neu t r a l i s ed S t a t e " w a s forbidden to u n d e r t a k e any commi tmen t s or obligat ions 
which m i g h t lead her to become a be l l igerent in ce r t a in c i rcumstances . F o r this 
purpose i t would seem t h a t they would welcome act ion whereby Be lg ium would 
be formally released from those obl iga t ions which a r e b i n d i n g upon he r in virtue 
of Ar t i c l e 16 of the Covenant . 

13. I n s u p p o r t of t h i s v i e w it m igh t , I suppose, be a rgued t h a t if Belgium 
i s " n e u t r a l " (or non-bel l igerent ) , the v io la t ion of B e l g i a n t e r r i t o ry by Germany 
could a p p e a r to the wor ld in no o the r l i g h t t h a n w a n t o n aggress ion. Be t h a t as 
i t may, w o r l d i nd igna t ion , however in tense , would no t d r ive the G e r m a n a rmy out 
of Be lg ium in a f u t u r e w a r any more t h a n i t d id in 1914. I t m i g h t p e r h a p s also 
be said t h a t if Be lg ium were " n e u t r a l " (or non-bel l igerent) , there wou ld be less 
chance of t he viola t ion of he r t e r r i t o r y by Ge rmany t h a n in 1914, because the 
Belg ian defences a re s t ronge r t h a n then. B u t even if t h a t is the case, would not 
t he adop t ion by Belg ium of such a posi t ion d imin i sh t he pressure which could be 
b rought u p o n he r by F r a n c e a n d th i s c o u n t r y to m a i n t a i n adequa te ,de fences ; and 
w h a t g u a r a n t e e should we have tha t , as the years passed, those defences would not 
become i n a d e q u a t e a n d increas ing ly i n a d e q u a t e 1 Our leverage might , in fact, 
van i sh a t any t ime, a n d t h u s would d i s a p p e a r one of the a r g u m e n t s on which the 
recommendat ion of the Chie fs of Staff is founded. A g a i n , i t m i g h t be u r g e d that 
new de t e r r en t s to G e r m a n aggress ion have been crea ted by the proposed extension 
of the M a g i n o t l ine to t he sea a n d the f ac t t h a t it is now known t h a t B r i t a i n will 
ce r t a in ly fight for the secur i ty of Be lg ium. B u t the ex tended M a g i n o t l ine is still 
on ly in process of cons t ruc t ion ; and, as r e g a r d s the G e r m a n view of the certainty 



of B r i t i s h in tervent ion , reference may be m a d e to a t e legram from H i s M a j e s t y ' s 
Ambassado r a t Ber l in of the 25th November. I t is t he r e s ta ted t h a t the in forma
t ion of the h igher N a z i circles is t h a t t h e B r i t i s h publ ic will not fight a g a i n for 
F r a n c e or Be lg ium for a t least a genera t ion , and t h a t the fighting s p i r i t is so 
d o r m a n t in E n g l a n d t h a t only an a t t ack on the E m p i r e would awaken it . 

14. I n the l igh t of these observat ions some doub t is l eg i t ima te w h e t h e r 
the G e r m a n Genera l Staff may not s t i l l hold t h a t Belgium is the easiest l ine of 
advance on P a r i s a n d the Channel p o r t s ; a n d in t h i s connexion i t is p e r h a p s 
l eg i t imate to poin t out t ha t , as compared with 1914, the vu lnerab i l i ty of t h e 
U n i t e d K i n g d o m and , therefore , p resumably , the a t t rac t iveness of any d i rec t 
route to the U n i t e d K ingdom, has been increased by the development of t h e a i r 
weapon. I n fact, eve ry th ing seems to confirm the ea r l i e r view of t h e Chiefs of 
Staff t h a t the chances of Belg ian " n e u t r a l i t y " be ing ma in t a ined t h r o u g h o u t a 
W e s t e r n E u r o p e a n w a r a r e remote. I would go f u r t h e r a n d say t h a t they a re so 
remote as to be almost negligible. Nevertheless , in t h e i r la tes t r epor t s the Chie fs 
of Staff would a p p e a r to recommend t h a t our policy and our s t r a t egy should be 
based en t i re ly on th i s admi t t ed ly remote possibi l i ty . 

15. T o me th i s seems to const i tu te a r i sk which is a l together too g rea t and 
which we ough t not to be invi ted to r u n u n t i l i t is absolutely unavoidable . I n 
other words , t he a r g u m e n t s which have been advanced so fa r have n o t convinced 
me t h a t it is e i ther des i rable or safe to a l t e r the policy of co-operat ion wi th 
Be lg ium which F rance , and to a less e x t e n t H i s M a j e s t y ' s Government , have 
followed since the wa r . 

16. Moreover, by recommending for Belg ium a policy of non-co-operat ion 
we should be going fu r the r t h a n M. van Zee land , who, to j u d g e from h i s conversa
t ions, i s p r e p a r e d for some measure of co-operat ion. I n any case, he has never 
suggested t h a t Belg ium should be free f rom her obl iga t ions under A r t i c l e 16 of 
the Covenant . All t ha t he has s t ipu la t ed is t h a t Belg ium should be free to 
i n t e r p r e t them herself. I f now Belgium were, for our purposes , relieved of these 
obl igat ions, o ther S t a t e s m i g h t well desire t he same a d v a n t a g e s for their pu rposes ; 
and the d i s in t eg ra t ion of the League i n i t s p resen t form would thus have received 
a considerable impuls ion a t our h a n d s . On the o ther hand , by showing the 
Belg ians t h a t we a re in favour of some measure of co-operat ion, we shall 
s t r eng then the h a n d s of those Be lg ians w h o a r e anx ious to co-operate w i t h us in 
defence of Be lg ian t e r r i t o r y a n d shall cor responding ly weaken those who, in the 
face of the g r o w i n g menace of Germany, a re ready to submi t to G e r m a n influence 
and, if need be, G e r m a n d ic ta t ion . 

17. I n p r i n c i p l e there fore I adhe re to a policy of co-operat ion between the 
U n i t e d K ingdom, F r a n c e a n d Belgium. B u t since i n p rac t i ce it i s c lear t h a t 
Belg ium is not l ikely to go beyond the a t t i t u d e which M. van Zee land h a s now 
taken u p t o w a r d s Ar t i c l e 16 of the Covenant , a n d t o w a r d s the communica t ion 
of defence p lans , I should propose to t a k e the fol lowing l ine in d iscuss ing w i t h 
the F r e n c h a n d Be lg ian Governments the po in t s wh ich the F rench have ra i sed 
with me in connect ion w i t h the Be lg ian decision to give no g u a r a n t e e u n d e r the 
proposed new " Loca rno " T r e a t y :— 

(1) The French Government having raised the question of Belgium'^ 
responsibilities under paragraph 3 of Article 16 of the Covenant in the matter 
of the passage of troops across Belgian territory, I would propose to advise them 
to agree with M. van Zeeland to accept as the best solution that can be obtained 
in the circumstances the assurance which he is apparently ready to (jive, to the 
effect that he recognises Belgium's obligations under paragraph 3 of Article 16, 
provided that Belgium is alone fudge of the circumstances when, and extent to 
which, she shall carry out these obligations. 

(2) I should ask the Belgian Government (again either alone or jointly with 
the French) to define their undertaking to forbid access to their territory, so as 
to mean that they will resist not only a violation by the German army of Belgian 
territory, but also of Belgian air by German aircraft. This seems particularly 
important for us. 

(3) I should urge the Belgian Government to do all they can to remove the, 
present uncertainty as regards their attitude towards co-operation with the 
French, and impress upon them the importance that both we and the French, attach, 
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to being assured at regular intervals that Belgium is continuing to maintain her 
defences in such a state of efficiency as really to be able to carry out her under
taking not to grant access to her territory or allow it to serve as a passage or base 
for operations for German military or aeronautical forces. A gain this seems of 
vital importance to us; and its reasonableness has been admitted by M. van 
Zeeland. 

(4) In discussing with the French the question of urging the Belgians to 
define the extent to which they are prepared to co-operate with France, I should 
make it clear that, although I sympathise with the desire of the French to remove 
the present uncertainty, I am not prepared to take part in any detailed 
discussions with regard to the actual French proposals (i.e., communication of 
defence plans, and. the preparation of positions in Belgian territory for French 
troops), since His Majesty's Government themselves do not wish to participate 

in such measures of co-operation. The latter desideratum I am satisfied that the 
Belgian Government would not in any circumstances grant. 

Foreign Office, December 5, 1936. 

A N N E X A. 

Mr. Eden to Sir E. Ovey [Brussels). 

(No. 608.) 
S i r , Foreign Office, November 30, 1936. 

T H  E B e l g i a n P r i m e M i n i s t e r took the o p p o r t u n i t y of h i s recent vis i t t o 
London to e x p l a i n to me the p resen t a t t i t u d e of the B e l g i a n Gove rnmen t as a 
resu l t of the s i t u a t i o n c r ea t ed by the w i t h d r a w a l by Be lg ium of the g u a r a n t e e 
she has h i t h e r t o given to F r a n c e . 

M. v a n Zee land s tressed the fac t t h a t he h a d never used the word 
" n e u t r a l i t y " in descr ib ing B e l g i u m ' s new posi t ion, a n d ins i s ted t h a t he h a d 
n o wish to see Be lg ium r e t u r n to the pos i t ion of a n e u t r a l i s e d S t a t e as before 
1914. On the con t r a ry , he s t a t ed definitely t h a t t he B e l g i a n Government 
cons idered themselves bound by al l t he i r ex i s t i ng obl iga t ions , t h a t i s to say, by 
the Covenan t of the L e a g u e a n d by the a r r a n g e m e n t of t he 19th M ar ch , which 
k e p t a l ive t he condi t ions of the Loca rno T r e a t y as between G r e a t B r i t a i n , F rance 
a n d Belg ium. 

A s r e g a r d s t he Covenant , M. van Zee land d id no t deny t h a t in cer ta in 
c i rcumstances B e l g i u m w a s bound by p a r a g r a p h 3 of a r t i c l e 16 as r e g a r d s the 
passage of t roops across her t e r r i to ry . . T h e po in t , however, he d id ins i s t upon 
w a s t h a t Be lg ium should in every case be t h e j u d g e as to when a n d whether 
these c i r cums tances h a d a r i s e n ; he could no t al low t h i s ques t ion to be decided 
over the h e a d of B e l g i u m by F r a n c e or by a n y outs ide body. 

As r e g a r d s B e l g i u m ' s obl iga t ions u n d e r t he a r r a n g e m e n t of t h e 19 th March, 
M . van Zee l and s tressed the fac t t h a t these obl iga t ions were c lear ly of a 
provis iona l cha rac t e r . They clearly m u s t n o t be a l lowed to crysta l l i se into 
p e r m a n e n t obl iga t ions , a n d he w a r n e d m e t h a t he cons idered t h a t t he provis ional 
pe r iod could n o t l a s t m u c h "longer in view of t h e dec reas ing p rospec t s of a new 
Locarno . I n case, therefore , of the p r e s e n t nego t i a t ions for a new Locarno 
h a v i n g to be abandoned , h e h a d been t h i n k i n g over w h a t could best t ake the place 
of th i s p rov i s iona l reg ime, a n d h e now proposed t h e fol lowing p l a n :— 

I t was p robab le t h a t t he nego t ia t ions for a new L o c a r n o would suffer ship
w r e c k on the rock of F r a n c e ' s ob l iga t ions i n t h e Eas t . I t w a s indeed these same 
obl iga t ions wh ich m a d e i t difficult for B e l g i u m to assume commitments vis-a-vis 
of F r a n c e . On t h e o the r h a n d , there , w a s genera l ag reemen t between all the 
p a r t i e s t h a t B e l g i u m ' s independence a n d i n t e g r i t y ough t to be gua ran teed , and 
h e sugges ted t h a t a new t r e a t y m i g h t be cons t ruc ted r o u n d th i s nucleus , tha t is 
t o say, t h a t G e r m a n y , G r e a t B r i t a i n , F r a n c e , Belgium, a n d possibly also Italy, 
shou ld each a e r e e to g u a r a n t e e Be lg ium ' s independence a n d i n t eg r i t y . M. van 
Zee land cons idered , moreover, t h a t the N e t h e r l a n d s m i g h t be r e a d y to en te r into 
such a t r e a t y on the same t e rms as Belg ium. M. van Zee land d i d not exclude 



the possibi l i ty in such a t rea ty of Be lg ium f u r n i s h i n g in format ion to France 
a n d G r e a t B r i t a i n to assure them of the cont inued efficacy of Be lg ium ' s own 
defences, but he s t i pu l a t ed t ha t Belgium mus t be free to give s imi la r informat ion 
to G e r m a n y if the l a t t e r r equ i red i t , as Belgium could not associate herself 
exclusively wi th any p a r t i c u l a r P o w e r s . 

M. van Zeeland seemed to suggest t h a t this Belgian g u a r a n t e e system would 
be accompanied by an Ang lo -F rench or possibly a n Ang lo -F rench -German t reaty 
to g u a r a n t e e the G e r m a n - F r e n c h f ront ier in the same way as i t was gua ran teed 
unde r the T r e a t y of Locarno, but Belgium would definitely not be a p a r t y to th i s 
second t r ea ty . 

M. van Zeeland sa id he had been very d i s a p p o i n t e d and surpr i sed at the 
cr i t ical a t t i t u d e which the F rench b a d taken u p as r ega rds the K i n g of the 
Be lg i ans ' speech. I t was po in ted o u t to h im t h a t i t was only n a t u r a l tha t the 
F rench should be upse t a t being suddenly depr ived of Be lg ium ' s g u a r a n t e e af ter 
the assurances of m u t u a l ass is tance which had been exchanged las t March , and 
t h a t they should be anx ious to see whe the r they could not save out of the wreckage 
for the fu tu re some measure of technica l co-operat ion between F r a n c e and 
Belg ium. To th i s M . van Zee land rep l ied t h a t he w a s qu i t e wil l ing, a n d indeed 
in tended , to in i t i a t e f u r t he r conversat ions shor t ly w i t h French M i n i s t e r s wi th a 
view to r e a s s u r i n g them of Be lg ium ' s policy and in ten t ions . 

I am, &c. 
A N T H O N Y E D E N . 

A N N E X B. 

: Sir E. Ovey to Mr. Eden.—(Received December 3.) 

(Te legraph ic . ) En clair. Bmssels, December 3, 1936. 
F O L L O W I N G is t he t ex t of M. van Zee land ' s r e m a r k s in r e g a r d to the 

T r e a t y of Locarno a n d the League :-— 

' ' I m u s t he re r emind you t h a t t he conclusion of the P a c t of Locarno was 
a t r emendous s tep fo rward . T h e same cons idera t ion of independence and 
of ca re for the p rese rva t ion of equ i l ib r ium among our ne ighbours which 
a n i m a t e s us a t t he moment wen t t o w a r d the m a k i n g of i t . A t Locarno 
fo rmer enemies found themselves p laced on a foo t ing of equal i ty , a n d our 
c o u n t r y re ta ined the posi t ion where in i t believed t h a t i t could most effectively 
p l ay i t s role of peacemaker in the west . I feel t h a t I can say he re a n d now 
t h a t if we were to find ourselves a g a i n in t h e same c i rcumstances which 
p reva i led a t the pe r iod when the T r e a t y of Loca rno w a s signed, in t he l ight 
of eve ry th ing which we have since seen, we would have to clo a g a i n t ha t 
w h i c h we have done. Bu t , in rea l i ty , c i rcumstances have been modified; the 
concept ions w h i c h d i c t a t ed t he T r e a t y of L o c a r n o remain in tac t , b u t they 
m u s t be app l ied to a s i t ua t i on wh ich has been profoundly changed. The 
reoccupat ion of t he R h i n e l a n d , G e r m a n r ea rmamen t , t h e weaken ing of the 
L e a g u e of Nat ions , involve t h e mu l t i p l i c a t i on of pac t s and t h e confusion 
which flows from them, all these elements oblige us to a d a p t ou r a t t i t u d e to 
the new c i rcumstances . Hence the c lear-cut pos i t ion which the Government 
h a s t aken u p and w h i c h found i ts express ion in t he Roya l speech. 

" Gentlemen, somebody h a s d a r e d in t h i s H o u s e to t ry to establish a 
d i s t i nc t ion (I know not how) between the a t t i t u d e of the Government a n d 
the K i n g ' s speech. B u t has t h e fac t been lost s igh t of t ha t t he publ ica t ion 
of the K i n g ' s speech is a dec la ra t ion of the G o v e r n m e n t ? W e live under a 
p a r l i a m e n t a r y regime, a regime of cons t i tu t iona l monarchy. T h e K i n g acts 
t h r o u g h the i n t e r m e d i a r y of h i s Min i s t e r s , and i t i s t h e Government who 
bear t h e responsibi l i ty , who endorse , who app ly a n d who m a k e the i r own 
the policy so magnificently set out in the Royal speech ." (App lause from 
the Government side.) 

" However , I wou ld not, I t h ink , be commi t t i ng any breach of d iscre t ion 
when I say t h a t w h e n a t t h a t h i s to r ica l council H i s Majes ty m a d e to his 
Min i s t e r s t he communica t ion con ta ined in t h a t famous speech the 



spon taneous reac t ion to i t was such t h a t one member of the C a b i n e t s t r a i g h t 
a w a y declared : ' The re is not one word of t h i s speech to wh ich we cannot 
subscr ibe unreservedly. ' A n d , Gent lemen, to t h i s speech, which h a s 
become t h r o u g h publ ica t ion a dec la ra t ion of the Government , no one has 
the r i g h t to give more or less f a n t a s t i c or more or less i m a g i n a r y 
i n t e r p r e t a t i o n s . No one has the r i g h t to cu t i t into pieces nor keep t h a t p a r t 
of it which pleases h im and to t h r o w away the rest . T h e dec la ra t ion , which 
is a g r e a t dec lara t ion , cons t i tu tes a n en t i ty which mus t be t a k e n as such. 
I t demons t ra te s in a marvel lous fashion a sacred a n d indes t ruc t ib l e bond 
wh ich un i t es in one s ingle concept ion the views on foreign'policy-" a n d the 
views on m i l i t a r y policy which a r e expressed there in . A n d I do not under 
s t a n d how anybody can dare to invoke the Royal speech a n d be governed 
in m i l i t a r y affairs by any p r i n c i p l e o ther t h a n those which have a n i m a t e d 
the K i n g a n d his Government , in o the r words the vote on m i l i t a r y defence 
which is submi t t ed to you . " 

S p e a k i n g on a policy of independence M. van Zeeland went on :— 

" Independence does not m e a n a n absu rd pre tens ion t o w a r d s isolat ion, 
st i l l less a dangerous a n d blind m i s a p p r e c i a t i o n of our dut ies . On the cont ra ry , 
we m e a n to c a r r y out our du t i e s and , as a first s tep , to p u t ourselves in a 
pos i t ion the be t t e r to fulfil t hem. Smal l count r ies , more t h a n anyone else, 
should be carefu l scrupulously to respec t a n d , in full, to a p p l y all the 
ob l iga t ions wh ich they have u n d e r t a k e n . W e have a lways done t h i s . W e 
a lways shall , bu t t h i s is ye t a f u r t he r reason for n o t u n d e r t a k i n g 
ob l iga t ions except w i t h p rudence a n d for only u n d e r t a k i n g such obl iga
t ions a s we could fulfil and such as a r e en t i re ly precise, c lear a n d l i m i t e d ; 
ob l iga t ions which could not d r a g u s into adven tu res w i t h w h i c h we have 
no th ing to do. 

' ' W h a t a r e our obl iga t ions then ? T o begin w i t h we a r e members of 
the L e a g u e of N a t i o n s . O u r pos i t ion vis-a-vis t h e L e a g u e of N a t i o n s 
h a s not c h a n g e d ; we remain convinced t h a t the L e a g u e of N a t i o n s 
r ep re sen t s a g r e a t effort t owards a be t te r fu tu re . W e believe in i t s usefulness, 
w e believe in i t s fu tu re . No t e m p o r a r y check, however g r a v e , can modify 
our policy, b u t w e have never t h o u g h t t h a t t h e L e a g u e f reed us (from the 
obl igat ions) to make the m a x i m u m effort in our power to p ro t ec t ourselves. 
W e have a lways considered i t a n d we wi l l s t i l l consider i t as a s u p p l e m e n t a r y 
fac tor which in ce r t a in c i rcumstances could afford u s ass is tance , a n d I t h ink 
t h a t w e have no r i g h t to reject any element which , in difficult moments , could 
succour us in any degree a t all ; A la s , if w e look fac ts in t he face w e mus t 
to-day recognise t h a t t h e s u p p o r t b rough t or promised by the L e a g u e and 
i t s members is, since the reverse (which i t suffered) in the m a t t e r of E th iop i a , 
sensibly reduced. T h u s our fidelity to t h e L e a g u e of N a t i o n s u rges us to 
seek to define, whi le l imi t ing ce r t a in ly bu t a t the same t i m e m a k i n g them 
per fec t ly clear, the ob l iga t ions which a r e incumbent upon u s by v i r tue of 
the Covenant un t i l these definit ions have been given a n d p a r t i c u l a r l y as 
r e g a r d s a r t i c l e 16. W e will accept no o the r i n t e r p r e t a t i o n except t h a t which 
we t h i n k p r o p e r to g ive them as a sovereign S t a t e . 

" T h e o the r k i n d of i n t e r n a t i o n a l engagemen t s which we have arise 
from the T r e a t y of Locarno . T h e y a r e a t the momen t provis iona l ly embodied, 
if I m a y say so, in the ag reements reached in London las t M a r c h . A g a i n — 
a n d t h a t goes w i t h o u t s ay ing—we a r e s t r i c t ly a n d r igorous ly loyal to these 
engagement s , as to t he o the r s ; b u t these L o n d o n ag reemen t s have a provi
s ional c h a r a c t e r ; they a re to be rep laced by o t h e r s ; they could not in any 
way be t r ans fo rmed au tomat i ca l ly in to definite agreements , a n d we wish 
t he n e w agreements t owards which we a re a i m i n g to be concluded as quickly 
as possible, by wha tever method i t m a y be. 

" W  e have clear ly defined "what pos i t ion we would t a k e i n t h e negotia
t ions of these new accords ; we wil l no longer give to F r a n c e a n d Germany 
the g u a r a n t e e which is w r i t t e n down in t he accords of L o c a r n o of 1925—a 
g u a r a n t e e which none the less a t t h a t moment was necessary a n d justified, 
a g u a r a n t e e which would be t o -day inefficacious, d a n g e r o u s a n d unjustifiable. 

" A  s for say ing t h a t we wil l not assis t i n the o r g a n i s a t i o n of peace in 
t he west , f a r f rom it , we have a g r e a t d u t y to fulfil t o w a r d s o u r neighbours , 
our h i s to r ica l role which derives f rom our geograph ica l p o s i t i o n ; i t is our duty 



to the best of our abi l i ty to isolate (' immunise r ') one of the most sensi t ive 
poin ts in the west, and probably of t he world, in p reven t ing our t e r r i to ry 
from se rv ing as a s t a r t i n g - p o i n t or a s a passage or p a w n to one or o ther of 
the g rea t countr ies which can. ami have so often, entered in to conflict. W e 
lessen by t h a t act ion in a considerable measu re the possibi l i t ies a n d the risks 
of conflict. Such is the service which all our ne ighbours have a r igh t to expect 
from us . I t is our d u t y to pro tec t them reciprocally, t h e ones from the o thers 
all round us, and with, t h a t in view i t is necessary t h a t we. should be s t rong 
j n every way, s t rong enough to be able to snatch away iu advance from our 
ne ighbours every advan tage which they could t ake by a violat ion of our 
f ront iers , a n d thus, here we a r e . b r o u g h t back to the mi l i t a ry problem. To 
follow the policy of independence which we have, a n d in order t h a t th i s policy 
should have the results which we desire , t h a t is to say, peace a t home as an 
element of peace in the west a n d in t h e wor ld , i t is necessary t h a t we make 
every effort in our power ; and tha t is the reason why i t is necessary for us 
to a ssure for ourselves a cover for on r mobil isat ion, a n d t h a t is the reason 
why i t is necessary t h a t our a rmy should have resources in men and in r iches 
commensu ra t e w i t h the impor tance of o u r country. B u t a t the same t i m e t h a t 
is t he reason why it is necessary for o u r mi l i t a ry o rgan i s a t i on to correspond 
w i t h the conception of our fore ign policy, which I have j u s t out l ined. W e 
r equ i r e a m i l i t a r y system which should not pe rmanen t ly be directed a g a i n s t 
anybody, nor t ied up in a pe rmanen t fash ion wi th the m i l i t a r y concept ions of 
anyone else. T h a t is the conception wh ich is a t the bottom of the d r a f t Bi l l 
wh ich we have submit ted to y o u . " 

A N N E X C. 

Mr. Eden to M. Corbin and to Baron de Cartier de Marchienne. 

Your Excellency, Foreign Office, April 1, 1936. 
I H A V E the honour to h a n d he rewi th to your Excellency the le t te r 

contemplated in t he Tex t of P roposa l s d r a w n u p on t h e 19th M a r c h by the 
representa t ives of Belgium, F rance , the U n i t e d K i n g d o m of G r e a t B r i t a i n a n d 
Northern I r e l a n d , a n d I t a ly . Your Excel lency wil l a p p r e c i a t e t h a t t he del ivery 
of th is l e t t e r in no way impl ies t h a t in t h e view of H i s M a j e s t y ' s Governmen t 
in the U n i t e d K i n g d o m the effort of conci l ia t ion re fe r red to in this l e t t e r h a s 
failed. A s you a r e aware , we have to-day received from the G e r m a n Government 
certain p roposa l s which we have communica ted to your Government and to which 
we are g iv ing our immed ia t e considerat ion. 

Meanwhi le , H i s Ma jes ty ' s Government are wi l l ing, in accordance wi th 
pa rag raph I I I of the Proposa ls , to in s t ruc t the i r Genera l Staffs f o r t h w i t h to 
enter in to contac t w i t h the Belg ian Genera l Staffs, w i t h a view to a r r a n g i n g the 
technical condi t ions in which the obl igat ions re fe r red to in t h a t p a r a g r a p h should 
be carr ied out in case of unprovoked aggress ion. 

On behalf of H i s M a j e s t y ' s Government I have the honour to s ta te t h a t i t is 
understood t h a t t h i s contact between the Gene ra l Staffs canno t give rise i n respec t 
of either Gove rnmen t to any pol i t ica l u n d e r t a k i n g , nor to a n y obl iga t ion r e g a r d i n g 
the o rgan i sa t ion of na t iona l defence. I shall be g l a d to have your Excel lency ' s 
confirmation t h a t t h i s is likewdse the u n d e r s t a n d i n g of your Government , 

H i s M a j e s t y ' s Government propose t h a t the conversat ions between the 
General Staffs of t h e two countr ies , necessary for es tab l i sh ing the contacts in 
question, should be begun in London. 

I am a d d r e s s i n g a s imi la r le t ter to the F r e n c h Ambassador . 
I have, &c. 

A N T H O N Y E D E N . 



A N N E X D . 

Paragraph 3 of Article Id of the Covenant. 

T H E Members of the L e a g u e agree, fur ther , t h a t they will mu tua l ly suppor t 
one a n o t h e r in the financial a n d economic measures which a r e taken u n d e r this 
Ar t i c l e , in o rder to min imise the loss a n d inconvenience r e su l t i ng from the above 
measures , a n d t h a t they will mu tua l l y s u p p o r t one ano the r in res i s t ing a n y special 
measures a imed a t one of t he i r number by the covenan t -b reak ing S ta te , a n d that 
they wi l l t ake the necessary s teps to afford passage t h r o u g h the i r t e r r i t o ry to the 
forces of any of the Members of the League which a r e co-opera t ing to p ro tec t the 
covenants of the League . 


