
Consultation or Information? 
BRITAIN, THE DOMINIONS AND THE 
RENEWAL OF THE ANGLO-JAPANESE 

ALLIANCE, 1911 

DUBING THE YEARS 1904-1911 Australia and New Zealand were con-
vinced that the Anglo-Japanese alliance was inimical to their in-
terests.1 At a Committee of Imperial Defence (CID) meeting on 26 
May 1911, Sir Joseph Ward explained that his countrymen feared that 
Britain might force them to accept Japanese immigrants. Australia 
shared the same fear and felt that 'to a certain extent it degraded 
the position of the Empire to go into a Treaty with an Asiatic coun-
try'. At this meeting Britain departed from tradition and not only 
collectively admitted the Dominions into the arcana of imperial 
foreign relations, but also invited them to discuss the extension and 
the revision of the Japanese alliance. In the words of Sir Edward 
Grey, this was 'practically a concrete instance of the Governments of 
the Dominions and ourselves consulting about a point of Foreign 
Policy which is important, which is urgent, and which can be put 
before them as a definite thing on which we hope we may have their 
approval'.2 

But is 'consultation' an appropriate term for what took place? It 
has been regarded as satisfactory until very recently3 when two 
scholars argued that the Dominions were 'informed' rather than con-
sulted.4 The essence of the 'information' interpretation rests upon 

1 For background on these years see my 'The Anglo-Japanese Alliance and 
The Dominions, 1902-1911', Ph.D. thesis, University of London, 1966. This is 
being revised for publication. 

2 Minutes of 111 CID meeting, 26 May 1911, Cabinet Papers CAB 2/2 /2 , 
Public Record Office. Grey's speech and the Dominion response will be more 
fully expounded below. 

3 e.g. H. D. Hall, The British Commonwealth of Nations, London, 1920, pp, 
149-50; M. P. A. Hankey, The Supreme Command, London, 1961, I, 132; J. E. 
Tyler, 'Development of the Imperial Conference 1887-1914', chapter xi, pp. 
430-6, in E. A. Benians, J. Butler, C. E. Carrington, eds., The Empire — Com-
monwealth 1870-1919, Cambridge, 1959, Vol. Ill of the Cambridge History of 
the British Empire; I. H. Nish, 'Australia and the Anglo-Japanese Alliance, 
1901-11', Australian Journal of Politics and History, IX, 2 (November 1963), 
201-12. 

4 J. E. Kendle, The Colonial and Imperial Conferences 1887-1911, London, 
1967, p. 196, and J. A. Cross, Whitehall and the Commonwealth: British De-
partmental Organisation for Commonwealth Relations, 1900-1966, London, 1967, 
p. 39. 
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Britain's determination to retain her traditional exclusive control over 
foreign relations. On the other hand the 'consultation' case rests on 
Grey's term; on the fact that a discussion and 'decision' followed 
Grey's review; and on the argument that a degree of consultation is 
not incompatible with the unimpaired authority of Britain. It is true 
that Grey's survey of the international scene was not all-inclusive. 
But his subsequent proposal to modify and extend the Japanese 
alliance was explained at very great length and was discussed with 
animation by the Dominion delegates. Yet Kendle, Cross and John-
son,5 totally ignore the fact that the Dominions discussed the renewal 
of the Japanese alliance. Consequently they also miss the significant 
point that this discussion occurred before the projected treaty had 
been fully drafted. Their omissions highlight the lack of a published 
account of how the Dominions came to be 'consulted' in 1911 and 
what actually took place when they were.6 In seeking to analyse these 
fundamental problems, this paper purports to shed new light on this 
important imperial event — the precedent for the role of the 
Dominions in the termination of the Japanese alliance after the Great 
War. 

The Evolution of the 'Consultation 

The decision to consult the Dominions on the Japanese alliance 
and foreign policy in general was made in two stages. It was first 
determined that it would be useful educationally to explain the bene-
cial aspects of the Japanese alliance and the necessity for imperial 
unity in war. It was later deemed necessary to consult the Dominions 
on the renewal of the Japanese alliance. These decisions emerged 
under the pressure of events between January and April 1911. 

The first official proposal to consult the Dominions was made in 
January 1911 in an unsolicited letter from Charles Ottley to the 
Foreign Office. The letter merits detailed quotation as Ottley reluc-
tantly conceded that Dominion attitudes were of great importance to 
the maintenance of imperial security in the East: 

From the Defence point of view, it is extremely desirable to know a few 
years beforehand what are the probabilities of the Alliance being renewed 
or not. At present we maintain only a small naval force in the Far East 
relying on our alliance with Japan . . . . The Admiralty will, I expect, 
require ample warning if [the alliance is not to be renewed] for it is very 
desirable to effect the strengthening of the Far Eastern Fleet gradually so 
as not to make the change of policy conspicuous. One may well imagine 
too that the reinforcement of our China Fleet to anything commensurate 

5 Kendle, p. 195, says: 'The Japanese Alliance was given special attention, 
and Grey explored it at great length; Cross says nothing, as does F. A. Johnson, 
Defence by Committee: The British Committee of Imperial Defence 1885-1959, 
Oxford, 1960. 

6 Nish is useful but necessarily brief on the motive for consultation and has 
used published sources for his account of the meeting. His paper makes little 
use of CID and Dominion Office papers. 
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with the strength of the Japanese Navy would imply an important increase 
to our building programme! And plainly all these considerations will be 
largely influenced by the naval preparations of Australia, New Zealand and 
Canada (Pacific Fleet). Postulating therefore that — owing in part to the 
objections of the Dominions — there was any question of denouncing the 
Anglo-Japanese Alliance, I think you will agree that it ought to be made 
clear to the Dominion representatives that it would devolve upon them to 
assist us materially in providing the increase of naval force necessitated by 
the new international situation . . . . Frankly I dread any sort of discussion 
with our brethren in Australasia on these delicate and secret topics . . . . 
But — on the other hand — the last thing wanted is a howl from Australia 
or Canada, if and when the British Government decide to renew the alliance. 

Ottley also suggested that the Dominions' representatives be called 
to the Foreign Office or to the C I D during the Imperial Conference 
to ascertain whether they held strong views on the renewal of the 
alliance.7 

Asquith could not 'conceive a more inopportune topic to bring 
before the Imperial Conference'. The Foreign Office was also reluc-
tant to accept the proposal. Believing that the Japanese alliance was 
a vital imperial interest which ought not to be dependent upon 
Dominion attitudes, Nicolson saw no necessity to initiate a discus-
sion. In the event of the Dominions pressing the point, he favoured 
informing them that their views would be considered but 'we should 
not go beyond that'. Similarly Grey thought that the disastrous con-
sequences of denouncing the alliance might be explained, if necessary, 
but he too would try to end the discussion there.8 It will be noted 
that Britain did not prohibit a limited discussion of the alliance but 
saw no reason to initiate it. 

The rejection of Charles Ottley's suggestion was an indication of 
Britain's ideas on the control of imperial foreign policy. Although 
the Dominions enjoyed domestic autonomy, were developing large 
military forces, and were regulating their own trade and immigration 
policies, there was only one British foreign policy. Until 1911 White-
hall saw no necessity to discuss foreign policy with the Dominions 
except on matters of purely local interest. Any change in this posture 
would be bold. The Dominions were, by and large, uninformed on 
external affairs, inexperienced and (in British eyes) rather lax in 
maintaining secrecy. Day-to-day consultation — even with the aid of 
the telegraph — was patently impractical. To consult them on general 
policy when their representatives were collected in London was 
scarcely less so: Imperial Conferences occurred only at four-year 
intervals. And in 1911 the Imperial Conference seemed a particularly 
unsuitable medium for consultation (even if Britain were willing) 

7 Ottley to Nicolson, 15 January 1911, F.O. 371/1140/1827, Public Record 
Office, Sir Charles Ottley, Secretary to CID, 1907-1912; Sir Arthur Nicolson 
(later Baron Carnock), British Ambassador to St. Petersburg 1906-1910, Per-
manent Under-Secretary at the F.O., 1910-1916. 

8 ibid., minutes by Asquith, Nicolson and Grey. Draft of Nicolson to Ottley 
is in same file. 
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since New Zealand had proposed that the press be admitted to its 
meetings.9 

Yet Britain was prepared to grant the Dominions a limited role 
in some aspects of foreign affairs. By 1911, Dominion aspirations in 
this sphere were marked if dissimilar; New Zealand and, to a lesser 
extent, Australia, emphasised the need for a greater degree of collec-
tive imperial action, while the relatively isolationist Canada aspired 
to negotiate its own commercial treaties. British opinion was psycho-
logically somewhat vulnerable to these pressures. As will be demon-
strated below, the press and Parliament were by no means averse 
to a greater degree of consultation. In the Cabinet there was a power-
ful group of neo-imperialists, of whom Grey and Haldane were per-
haps the most influential, who recognized that a degree of consultation 
was compatible with the maintenance of British supremacy and was, 
moreover, desirable in some questions of foreign policy. For example, 
Grey made an unsolicited offer to withhold ratification of the Declara-
tion of London until Australia had aired her objections at the Imperial 
Conference.10 The treatment of Asiatics in the empire was another 
issue which impinged upon imperial foreign policy. In 1907 attempts 
to discuss it had been frustrated, but in 1911 the Colonial Office 
recognised that it would be 'deplorable' to frustrate discussion on this 
'most difficult and dangerous question of all for the Empire gener-
ally'.11 Haldane proposed to meet the Dominions' wider aspirations 
in foreign affairs by constituting a new committee of the Privy Coun-
cil which would have direct access to the Crown.12 Thus Britain was 
hardly unsympathetic to Dominion aspirations. Indeed, the consulta-
tion on foreign affairs and the Anglo-Japanese alliance was planned 
in advance of Dominion pressures and demands. 

The British Cabinet was also alive to the need to educate the 
Dominions in the realities of international relations. Although Britain 
had encouraged the recent and very rapid development of Dominion 
military capacity,13 the status and function of those forces was still 
only vaguely defined. This was patently dangerous in an era when 
the movements of fleets in peacetime was a well-recognized part of 
the diplomatic game. So precautions were proposed against Dominion 
ships taking action in peacetime 'in regard to foreign powers for 
which the Imperial Government would be responsible but which they 

9 Islington (Governor of N.Z.) to Lord Crewe (Secretary of State for 
Colonies), 11 October 1910, tel., C.O. 532/18/31239. Resolution One for dis-
cussion at Imperial Conference. 

F.O. to C.O., 12 December 1910, C.O. 532/21/38816. This letter was 
unsolicited. The F.O. had read Australia's objections in a report in The Times. 
Dominions Office minute by A. B. Keith, same file. 

11 Islington to Crewe, 11 October 1910, C.O. 532/18/31239. Discussion by 
D.O. staff in ibid., file 34804. 

12 J. B. Haldane (Secretary for War), 'Memorandum on a possible solution 
of the question as to the relation of the Dominions to the Home Government', 
12 January 1911, Asquith Papers XXIV, Bodleian Library. Oxford. 

13 Especially the Pacific Fleet as envisaged at the 1909 Imperial Defence 
Conference. 
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would not be able to prevent or control. In such an event the Imperial 
Government might be seriously hampered in the control of the foreign 
policy of the Empire and might be committed to a policy, or even a 
war, of which they did not approve. This danger is not merely 
academical, but may easily arise.'14 The immediate pertinency of this 
conclusion was confirmed by two events concerning Australia. In 
March 1911 the Commonwealth received the Henderson report recom-
mending a large fleet for local defence to be composed ultimately of 
eight dreadnoughts and forty-four other craft.15 Moreover, the Prime 
Minister of Australia a few weeks later proclaimed that 'Germany is 
not our danger. W e have to look to the Pacific for a menace if there 
is any.'16 For Britain a spectre arose. Conceivably, while she was en-
gaged in a life-or-death struggle with Germany, Australia's large 
forces might idle in the Pacific zealously watching Japan which was 
Britain's ally. It was imperative to obtain Australian support for a 
homogeneous imperial defence and foreign policy. 

It was an appreciation of the significance of separate fleets which 
induced the British government to consult the Dominions. Grey in-
formed the Dominion representatives that 'the creation of separate 
fleets has made it essential that the foreign policy of the Empire 
should be a common policy. If it is to be a common policy it is obvi-
ously one on which the Dominions must be taken into consultation, 
which they must know, which they must understand, and which they 
must support.'17 On 26 January 1911 the C I D met to discuss the 
security of British possessions in the Far East and the Pacific. Papers 
prepared by Ottley and Maurice Hankey demonstrated that British 
security in those regions was dependent upon the maintenance of the 
Japanese alliance which could lapse in 1915. If that happened, new 
security arrangements would have to be planned forthwith and forti-
fications, in Hong Kong for example, would have to be constructed in 
1913. The Committee made the logical recommendation: that Britain 
should consider its policy towards the alliance in the near future, 
perhaps in 1912. Grey took the opportunity that this discussion 
afforded to raise the question of consulting the Dominions on the 
Japanese alliance. On the one hand, he wanted to inform them that 
a denunciation of the alliance would have serious strategic reper-
cussions, but, on the other hand, he felt there were other (unspecified) 
considerations which made a discussion inexpedient. In view of 
Dominion hostility to the alliance Crewe and Harcourt were inclined 
to think that a clear presentation of its benefits would have a useful 
effect, but Asquith maintained his view that consultation might be 

14 Report of Interdepartmental Committee on the Status of Dominion Ships 
of War, p. 2, Admiralty 1/8122 (1911), P.R.O. 

15 Report of Admiral R. Henderson, 1 March 1911, copy in CAB 17/79, 
'Imperial Conference 1911: Papers relating to defence questions to be discussed'. 

is The Sydney Telegraph, 10 April 1911, widely quoted in British press. 
17 Minutes, 111 CID meeting, p. 9, CAB 2/2/2. See also the comments of 

E. L. Woodward, Great Britain and the German Navy, Oxford, 1935, pp. 388-9. 
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inconvenient. No decision was made at the meeting,18 but evidence 
from other sources indicates that Grey was inclined towards con-
sultation. At the end of January, he suggested that if the Dominions 
forced a discussion on the Japanese alliance it should be held in the 
CID. 1 9 On 27 January his thoughts were made somewhat clearer in 
a letter to Lord Grey in Canada: 

It would be better that we should not discuss the Japanese Alliance until 
we do so privately when the Dominion premiers are over here this year. 
Laurier, I have no doubt, understands the various aspects of it. But one 
or two others, and certainly the Australians require a good deal of educa-
tion . . . . The logical conclusion of denouncing the Alliance would be that 
Australia and New Zealand should undertake the burden of naval supremacy 
in China Seas. This they are neither willing nor able to do.2<> 

Grey was now apparently convinced of the necessity and utility of 
secret discussions with the Dominions on the benefits of the Japanese 
alliance. 

The burden of preparing for the education of the Dominions was 
assumed by a sub-committee of the C I D which had been established 
in July 1910 to formulate defence matters to be raised at the forth-
coming Conference. When the Committee first met as a whole on 
3 February 1911, Harcourt took the chair, Ottley became secretary, 
and Nicolson joined the others 'as Japanese questions might be 
raised'.21 On 11 March the Committee recommended inter alia that 
the Dominions should be informed that their security depended 
largely upon Britain's close ties with Japan and the United States.22 

This recommendation was approved by the C I D and further papers, 
including one on the Japanese alliance, were prepared.23 

Thus by March it was deemed expedient to explain the alliance's 
benefits in order to guard against an outcry should it be renewed. 
By 1 April the British Government had decided on the further step 
of consulting the Dominions on the renewal of the alliance. Harcourt 

18 Minutes of the 108 meeting of the CID, 26 January 1911, CAB 2/2 /2 . The 
papers discussed are located in CAB 5 /5 /2 : 'Hong Kong: Standard of Defences' 
(No. 66c); 'Australia: Scale of Attack' (No. 64c); 'Canada: Scale of Attack on 
Pacific Coast' (No. 65c). For a discussion of the strategic implications of the 
Japanese alliance see N. R. Bennett, 'The Naval Pivots of Asia: an examination 
of the place of Hong Kong in British Far Eastern Strategy, 1900-1914', Journal 
of Oriental Studies, VII (January 1969), 63-75. 

19 Minute by Grey affixed to F.O. memorandum, 'Asiatic Immigration into the 
Self-Goveming Colonies', 25 January 1911, F.O. 371/1145/52355. 

20 Grey to Lord Grey, 27 January 1911, cit. G. M. Trevelyan, Grey of Fallo-
don, London, 1937, pp. 203-4. 

21 Records of the Committee are located under CAB 17/79. 
22 'Report of a Sub-Committee of the CID assembled to formulate questions 

connected with Military and Naval Defence to be discussed at the Imperial Con-
ference 1911', 11 March 1911, p. 8, CAB 5/5 /2 . The Committee was particu-
larly exercised by the 'Status of Dominion Ships in War'. 

23 Minutes of 109 and 110 CID, CAB 2/2 /2 . The paper referred to is CAB 
5/5 /2 , 78c, 'Australia and New Zealand: Strategic situation in the event of the 
Anglo-Japanese Alliance being determined', dated (finally) 3 May 1911. 
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revealed this information when expressing his concern over the possi-
bility that Laurier might not attend the Imperial Conference. The 
absence of Laurier would be 

little short of a disaster because there are questions which will be discussed 
at the Conference which only his sturdy good sense and constitutional know-
ledge can keep on the right lines. 

I telegraphed to you two days ago a very secret communication for Sir 
Wilfred Laurier personally and solely that we are entering upon actual 
negotiations with the United States for a wide and general treaty of arbitra-
tion because I thought it only right that he should be apprised of the fact 
at the earliest possible moment. It is our desire and intention, at the same 
time, to adjust and extend the terms of the Anglo-Japanese Alliance and if 
those two things can be accomplished I think that no greater service can 
be done in the cause of the World's p e a c e . 2 4 

Harcourt does not indicate where this decision was taken and 
searches elsewhere have proved fruitless. However, his first telegram 
to Laurier (two days earlier) coincided with the decision of the 
Cabinet to attempt to revise and renew the Japanese alliance to bring 
it into conformity with a projected Anglo-American treaty of general 
arbitration. Full consultation with the Dominions on the renewal of 
the Japanese alliance was impossible before 29 March 1911, because 
there seemed little prospect that the alliance would be modified 
whilst the Dominion premiers might still be in London. Therefore 
the Dominions owed the fulness of their first consultation on foreign 
affairs to a fortuitous acceleration in the revision of the Anglo-
Japanese agreement. 

It would be inappropriate here to embark upon a long survey of 
negotiations of the third Anglo-Japanese agreement. Briefly these 
discussions fall into three stages.25 The first stage was characterized 
by an intermittent and somewhat desultory exchange of ideas on 
how the parties might adjust to a proposed arbitration treaty with 
the United States. The exchange had begun in September 1910 and 
by the following mid-February options had been clarified but neither 
party thought the matter urgent. Yet between 20 and 29 March, on 
Grey's initiative, the allies arrived at an agreement in principle to 
modify the alliance to suit a projected arbitration treaty. The British 
Cabinet proposed 'after considerable discussion'26 to renew the alliance 
(with modifications) for a further ten years. Thereafter the allies were 
essentially concerned with its redrafting. 

The reasons for the acceleration in the alliance negotiations have 
not been fully explained. They include an expression of America's 
willingness to proceed at once with the arbitration negotiations, the 

Harcourt to Albert Grey, 1 April 1911, Grey of Howick Papers, p. 4477, 
Public Archives of Canada. 

20 The most accessible source of information, and a surprisingly full one, is 
G. P. Gooch and H. Temperly, eds., British Documents on the Origins of the 
War, 1898-1914, London, 1926-1938, VIII. (Hereafter B. D.) 

26 Asquith to the King, 29 March 1911, Asquith Papers VI. 
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general state of Anglo-German naval rivalry and the recent appraisal 
of the strategic benefits of the Anglo-Japanese alliance. It is also 
highly probable that newspaper agitation for a huge increase in naval 
expenditure in the East was also influential. Beginning in March The 
Observer had argued that the Empire must guard against a termina-
tion of the Japanese alliance in 1915 and the resultant dilemma of a 
'total loss of seapower, even in home waters, or the loss of Empire 
in the East'. The Times accepted the argument and blithely remarked 
that 'twelve armoured cruisers in the Pacific would be none too many'. 
Even the liberal Morning Post thought the Empire 'must be prepared 
to maintain the one-power standard in the Pacific'.27 This opinion 
was anathema to a Government already seriously exercised by the 
Anglo-German naval race and committed to reducing naval expendi-
ture outside home waters.28 Grey, who was responsive to the press, 
feared that press agitation might make the alliance seem an obstacle 
to the arbitration agreement, and thereby become unpopular. Appre-
hension would then grow that it would not be renewed and this 
would affect 'seriously both Japanese naval shipbuilding and our 
own in the next few years. Grey favoured immediate renewal despite 
the Tokyo ambassador's plea that the Japanese should be kept waiting 
in order to check any 'unnecessarily forward policy' in Asia.29 

The press agitation was perhaps an additional reason for consulting 
the Dominions on the Japanese alliance. Given Ottley's view that the 
'last thing wanted is a howl from Australia or Canada, if and when 
the British Government decide to renew the alliance',30 Grey had 
a choice of action. With the Dominion leaders present in London, 
he could now consult them on the renewal; or he could merely men-
tion the alliance's strategic benefits — at the risk of a later outcry 
both from the Dominions and the Opposition in Parliament. Since 
the press had already devoted much attention to Dominion-Japanese 
relations, the Opposition was certain to use any opportunity Grey 
might provide to criticize the Government.31 

After February 1911 there was almost overwhelming pressure 
brought to bear on the Government to consult the Dominions on 
foreign affairs. This pressure came initially from the press but struck 

27 The Observer, 12 March 1911; The Times, 18 March 1911; The Morning 
Post, 16 March 1911; The Sunday Times, 21 March 1911. 

28 Asquith to the King, 1 March 1911, Asquith Papers VI. The First Lord of 
the Admiralty, Reginald McKenna, also publically promised that the naval esti-
mates for 1912 would not exceed those of 1911 if Germany did not increase its 
estimates. See Parliamentary Debates (House of Commons) XXII, p. 1921, 12 
March 1911. 

29 Sir Claude MacDonald to Grey, 5 April 1911, Tel. No. 14 and Grey to 
MacDonald, 7 April 1911. Tel. No. 17, F.O. 371/1140/12605. 

so Ottley to Nicolson, 15 January 1911, F.O. 371/1140/1827. 
3i And the political fortunes of the Liberal Party seemed to be in decline. 

They lost 104 seats in the Commons in January 1910, leaving a margin of only 
two seats over their Conservative rivals. Asquith sought support from amongst 
the Irish Nationalists (82 seats) and Labour (40 seats). In the election of Decem-
ber 1910 the Liberals had a net loss of three seats, the Conservatives of one. 
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a responsive chord in Parliament, the Committee of Imperial Defence, 
the Round Table movement and the Dominion leaders themselves. 
The lead was taken in February by a new journal, The Round Table, 
in which Philip Kerr wrote a long article, arguing that the Dominions 
must be consulted on any future renewal of the Japanese alliance. 
The article, which made an immediate impact,32 linked the problems 
of Japanese immigration and the future of the alliance. Kerr declared 
that the Empire must arrive at a common policy or face disruption, 
for neither of these problems could be handled effectively by any 
one part of the Empire. No Dominion alone was strong enough to 
uphold successfully the principle of Asiatic exclusion, not even Aus-
tralia which was in the process of developing strong forces to defend 
the white ideal. Nor could Britain settle the future of the Japanese 
alliance in the light of its own interests alone, for the Dominions had 
the power 'to make the continuation of the alliance impossible by 
going to extremes over Asiatic Immigration'.33 The British press 
agreed that Dominion-Japanese relations were 'full of explosive 
elements' and the major newspapers welcomed Australia's proposed 
fleet increase as a prudent measure against a lapse in the alliance in 
1915.S4 

The Australasian press also demanded that the imperial statesmen 
concentrate their energies on defence problems. That the Bulletin 
sounded the tocsin and warned the nation of Japan's intentions was 
not surprising.35 That many Australian newspapers wondered if the 
Henderson programme was too slow in coming to fruition perhaps 
was. Australian newspapers suspected that Japan was using immigra-
tion 'in a vast game in which the stake is control of the Pacific'.36 

Again the Wellington Evening Post observed that, unless new arrange-
ments were made, 'Australia, which at present remains white by 
virtue of the Anglo-Japanese Alliance, may have to change its colour 
as soon as the Treaty expires and Japan declares for a change'.37 

In short the Australasian press increasingly adopted the attitude that 
the forthcoming Conference's greatest problem was imperial security 
beyond 1915.88 

By mid-April the British press had made consultation an important 
issue. On 15 April The Times urged the Foreign Secretary to make a 

32 Milner declared that Kerr's article had 'altered the whole course of the last 
Conference'. J. R. M. Butler, Lord Lothian, London, 1960, p. 47. L. S. Amery 
also claimed that his discussions with Grey and Haldane resulted in bringing 
the Dominions into confidential discussions on foreign policy and strategy. L. S. 
Amery, My Political Life, London, 1953, I, 373. The Round Table Movement 
also collaborated with The Times. 

33 The Round Table, I, 2(1911), 142. 
3* The Morning Post, 16 March 1911; The Times, 18 March 1911; The 

Observer, 12 March 1911. 
35 The Sydney Bulletin, 12 January 1911, and almost every week subsequently. 
36 Sydney Telegraph, 17 March 1911. Also 14, 15 March 1911. Melbourne 

Argus, 14, 15 March 1911; Melbourne Age, 25 March, 1 April 1911. 
37 Wellington Evening Post, 28 April 1911. Also 6, 27 April 1911. 
38 ibid., 5, 23, 25 May 1911; Sydney Telegraph, 16, 29 May 1911; Age, 27 

May 1911; Argus, 20 May 1911. 
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confidential address to the Dominion leaders on the international 
scene, his objectives, and the means and difficulties of their attain-
ment. The Times was confident that the Dominions would respond 
and perhaps cease to believe that they could remain neutral whilst 
the Empire was at war. On 18 and 19 April 'Aratus' wrote in the same 
newspaper on the significance of the Dominion local fleets. By 1915, 
he suggested, Britain could not guarantee that the fleets would be 
used to support its foreign policy for they had been created to serve 
local interests. There was the worrying prospect of Australian dread-
noughts wandering around the Pacific, entirely free of British control, 
while delicate negotiations were in progress on the renewal of the 
Japanese alliance. Yet, while the Dominions were gaining markedly 
in power, they remained entirely ignorant of foreign affairs. They 
ought to know what the prospects of the renewal of the alliance were 
and whether or not European developments had seriously affected 
Britain's capacity rapidly to despatch reinforcements to the Pacific. 
The 'Aratus' theme, in brief, was that imperial unity had vanished in 
defence matters and was, in consequence, fast disappearing in foreign 
policy. The Times editorial called for a new understanding upon 
imperial defence and foreign policy.39 Even The Manchester Guardian 
— which considered consultation a threat to the independence of all 
concerned — conceded that 'Aratus' had found the weak link of the 
Empire.40 From disparate political viewpoints The Daily News and 
The Observer also favoured consultation.41 

So did Parliament. The climate of opinion had been transformed. 
Three hundred members of Parliament signed a memorial urging the 
association of the Dominions in a permanent manner with the conduct 
of imperial affairs.42 Consultation also became the subject of a Com-
mons debate, on 19 April. No one spoke against consultation. Every-
one seemed inspired by 'Aratus's' arguments. Summing up the debate, 
Harcourt gave the impression that the previous speakers had been 
preaching to the converted: 'It has always been our intention from 
the first . . . to summon these Prime Ministers to meet at the Com-
mittee of Imperial Defence . . . there they will be able to meet in 
the secrecy of that Committee and they will be able to receive all 
the information and probably more than has been suggested in this 
House.'43 What part did public opinion play in the conversion of 

39 The Times, 19 April 1911. Also 15 April and 15, 23, 24 May 1911. Articles 
by 'Aratus', 18 and 19 April 1911. The History of the Times 1785-1948, London, 
1935-52, IV, ch. i, discusses The Times's new imperialist ideology and its con-
certed pressure on the Government in 1911 to consult the Dominions. 

49 The Manchester Guardian, 20 April 1911. 
41 The Daily News, 20 April 1911; The Observer, 23 April 1911. 
4 2 'Representation of the Dominions on the Committee of Imperial Defence', 

paper 81c, CAB 5 /5 /2 . Ottley quotes the memorial with great approval as a 
means of increasing the influence of the CID and of promoting the co-ordination 
of the supreme command. See Hankey, p. 129. 

43 Parliamentary Debates (House of Commons), XXIV (1911), 994. Harcourt 
could not of course mention the lapanese alliance since only the F.O. and 
Cabinet knew that it was under revision. For debate see ibid., 963-1000. Alfred 
Lyttelton also cogently pressed consultation. 
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Government? The record suggests that the Government was already 
determined to convey some information on foreign affairs and the 
Japanese alliance before the full tide of press agitation; yet the degree 
of consultation probably owed something to public suggestion.44 

Moreover the decision owed little to Dominion representations. It 
was not until May that the Dominions explicitly required to be 'in-
formed and consulted in negotiations with foreign powers as to 
matters affecting them or the Empire generally' through monthly 
meetings in Lpndon under the presidency of the Foreign Secretary.45 

Consultation was a British decision, taken when the full significance 
of local fleets was understood. Britain needed to co-ordinate the 
defence resources of the Empire to meet the German challenge, but 
in 1911 there was an ambivalent attitude to the priorities of imperial 
foreign policy. With the establishment of a separate Australian navy, 
Britain realized that the Dominion could take initiatives in Anglo-
Japanese relations and even, potentially, had the power to jeopardize 
the alliance. Hence the British Government saw the benefit of edu-
cation. British press and parliamentary opinion, stimulated by the 
Henderson report, arrived independently, and only a little later, at 
the same conclusion. When the Government decided in March 1911 
to commence negotiations over renewing the Japanese alliance, it 
therefore became possible to consult the Dominions — whose repre-
sentatives were in London but would not be again until four years 
later — on this unforeseen development. 

The Consultation 

The first collective consultation of the Dominion leaders on a major 
issue of foreign policy — on 26 May 1911 — was at the first of three 
C I D meetings attended that year by the visiting statesmen.46 The 
discussion of foreign affairs and defence in that Committee marked a 
considerable increase in its influence and a corresponding diminution 
in the rôie of the Imperial Conference. As the Conference could have 
gone into secret session, Tyler has rightly questioned the assumption 

4 4 This is in part conjectural. A search of Grey's, Asquith's and Balfour's 
papers has not produced any explicit evidence of press influence on the consul-
tation decision. Nevertheless, Grey's speech of 26 May closely paralleled the 
editorial suggestions of The Times of 15 April and those of 'Aratus'. 

45 Dudley to Harcourt, 8 May 1911, Tel., C.O. 532/26/14953. Britain was 
confident that the resolution would be withdrawn after consultation. Minute by 
Harcourt, 15 May 1911, on F.O. to C.O., 14 May 1911, C.O. 532/29/15675. 
See also Harcourt to Grey, 15 May 1911, Grey Papers LI. Australia was not alone 
in wishing to increase its influence on imperial foreign policy: Ward's Imperial 
Council proposals implied this, as did Laurier's assertion of Canada's right to 
negotiate commercial treaties. For a useful discussion see A. B. Keith's memor-
andum, February 1911, C.O. 532/33/3519. 

46 Other meetings, held on 29 and 30 May, discussed: co-operation between 
the naval forces of the U.K. and the Dominions; status of Dominion fleets and 
the flag to be flown; status of Dominion ships in war; treatment of enemy mer-
chant ships on the outbreak of war; representation of the Dominions on the 
CID; co-operation of military forces of the Empire; progress of the Imperial 
General Staff and the development of its functions. See Minutes of CID meetings 
112 and 113, CAB 2/2 /2 . 
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that secrecy was the most important motivation for this develop-
ment.47 Clearly the British Government saw in the C I D the best 
available forum for the exercise of its persuasion and leadership in 
the cause of overall imperial security. The C I D represented increas-
ingly a favoured imperial centrifugal force where the inter-related 
subjects of defence and foreign affairs could be confidentially discussed 
with the aid of an able secretariat and informed background papers.48 

Moreover, it was a standing committee, whilst the Imperial Confer-
ence was an occasional gathering. Thus Asquith wrote of the May 
1911 confidential discussions on defence and foreign policy: 'these 
meetings were the fore-runners of the Imperial War Cabinet'.49 

Sir Edward Grey began the session: 'The starting point . . . of the 
consultation we are now going to have on foreign policy and on the 
foreign situation, is really the creation of . . . separate fleets and forces 
in the Dominions.'50 It was essential to have a common foreign policy 
to determine the actions of different forces maintained in different 
parts of the Empire. If it was to be a common policy, the Dominions 
must both understand and support it. Stressing the need for absolute 
secrecy, Grey thought the Committee of Imperial Defence an appro-
priate meeting place because 'what really determines the Foreign 
Policy of this country is the question of sea power'. Britain would 
become involved in 'considerable trouble in Europe' only if one 
power, or group of powers, pursued the 'Napoleonic policy' of 
separating other powers outside its own group and forcing them into 
its own orbit, thereby gathering together the naval resources of five 
powers. If Britain allowed this to happen, the command of the sea 
would be lost and it would 'be the end of the British Empire'. British 
intervention in Europe then 'would be solely because Sea Power, and 
the necessity of keeping the command of the sea, was the underlying 
cause and motive of our action'.51 Having explained his principles, 
Grey reviewed the international situation in detail.52 

Finally Grey turned to the renewal of the Anglo-Japanese alliance. 
Dwelling on the probity of Japan, he claimed that the alliance had 
been entirely beneficial. If, nonetheless, Britain terminated the alliance 
in 1915, Japan would automatically assume that Britain's attitude had 
changed. Japan would make new arrangements to protect its interests. 
This would have an important bearing upon the security of Austral-
asia. The Committee of Imperial Defence had already revealed the 

47 Tyler, pp. 430-6. 
48 The fullest discussions of this point are found in Johnson, ch. iii, and 

Hankey, pp. 124 ff. Hankey indicates how he and Ottley were imbued with the 
idea of making the CID the centre of the Supreme Command. 

49 H. H. Asquith, The Genesis of the War, London, 1923, p. 138. 
so Minutes of 111 CID 26 May 1911, pp. 9 ff, CAB 2/2 /2 . All quotations 

of this meeting, unless otherwise stated, are from this text. 
51 It is interesting to note that Grey used similar arguments on 4 August 1914 

to justify Britain's entry into the Great War. B.D., XI, 328. 
52 This part of Grey's speech is published in B.D., VI, 781-90, but thereafter 

the editors omit some of Grey's speech on Japan and all of his discussion with 
the Dominion leaders on the renewal of the Japanese alliance. 
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important consequences of Japan's possible enmity.53 But that was 
not all. If Japan could no longer rely on British aid, it would increase 
the size of its fleet. Britain would then need a separate Pacific fleet 
equal to the two-power standard in order to secure the sea com-
munications between the Far East and Europe, and also between 
the Far East and Australasia. Driving the point home, Grey declared: 
'I think the paper I have referred to shows what a tremendous and 
undesirable change that would be in the strategic situation; and I am 
convinced that in the interests of strategy, in the interests of naval 
expenditure, and in the interests of stability it is essential that the 
alliance should be extended.' 

Grey had anticipated the Dominions' fear that Japan's price for 
renewing the alliance would be a change in their immigration 
policies. If Japan avoided the subject in the negotiations, he insisted, 
it could not bring it up until 1921. However, if the alliance were not 
renewed immediately, he suspected that Japan would press for immi-
gration concessions in 1914. After raising that chimera, Grey revealed 
that Japan was willing to renew the alliance immediately and had 
'said no word whatever about immigration'. Thus the alliance could 
be renewed 'without raising any question of Japanese immigration 
and therefore . . . that question cannot come up for another ten 
years'. 

Playing his trump card, the Foreign Secretary stated that the reason 
why Japan had been recently approached to revise the alliance was 
the proposed Anglo-American treaty of general arbitration. Britain 
had realized that the Japanese alliance, in its existing form, might 
seem an obstacle to the arbitration treaty since Americans might 
claim the alliance had precedence with Britain. To eliminate the 
United States doubts, Britain had suggested extension and simultane-
ous modification of the alliance. This would exclude any obligation 
of the parties concerned to wage war on a nation with whom an 
arbitration treaty was in force. Japan had accepted the principle of 
this modification. 

In conclusion, Grey stated that the 'practical point on which I hope 
a decision may be reached in this Committee' was that the Japanese 
alliance should be extended for ten years on condition that it was 
modified and on the understanding that its extension did not in any 
way affect the question of the freedom of the Dominions to deal with 
immigration. 

The Dominion leaders did not give their views on the renewal of 
the Japanese alliance immediately. Perhaps they were perplexed by 
their abrupt admission into the Empire's secrets. They certainly had 
reservations on Grey's interpretation of Japan's intentions. Senator 
Pearce of Australia contended, for example, that Japanese coolies in 
New Caledonian mines were "being displaced systematically by a 
superior class of Japanese, men who have served in the Japanese 

53 CAB 5 /5 /2 , paper 78c, 'Australia and New Zealand: Strategic situation in 
the event of the Anglo-Japanese Alliance being determined', 3 May 1911. 
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Army'. Their presence was clearly for 'some other purpose than 
mining'. Grey terminated this discussion by promising to seek infor-
mation, and thereby steered the Committee back to safer ground. 

In welcoming the renewal of the alliance the Dominion represen-
tatives revealed the depths of their previous apprehensions. While 
Sir Wilfred Laurier spoke at length on Canada's satisfaction with the 
prospective renewal which would simplify the handling of immigra-
tion problems, the Australasian leaders looked back to a less happy 
past. Sir Joseph Ward said that the Japanese alliance had been totally 
misunderstood in his country. The people and Government had be-
lieved that in an emergency Britain might exert pressure on the 
Dominion to yield to an influx of Japanese immigrants. Hence the 
news that the alliance conferred upon Japan no rights of immigration 
altered New Zealand's standpoint to one of 'most hearty support'. 
Grey's assurances were 'gratifying in the extreme'. The Australian 
representatives confessed that their nation had been 'undoubtedly . . . 
somewhat apprehensive of the future' because 'the people leading 
public opinion did not understand what the treaty meant'. Such were 
current misconceptions that if the alliance were prolonged, without 
a statement that it did not affect immigration, there would be a 'strong 
outcry' against it throughout Australia. Although the Australasian 
leaders supported the renewal, Grey found it necessary to repeat on 
two occasions that it was a misapprehension to believe that Japan 
'could quote the Alliance as having any bearing on the question of 
immigration'. 

Beassured that Japan presented no immediate threat, the Austra-
lians still expressed anxiety about the future. George Pearce made 
several inquiries about Japan's shipbuilding plans and the scale of 
attack Australia might have to be prepared to meet in 1921. He 
thought Australia, with 'no fleet, no basins, no dockyards', might have 
to commence preparations immediately. Reginald McKenna — in a 
burst of understatement — conceded that 'undoubtedly if Australia 
is to develop a navy which is in any way competent to hold the 
Japanese Navy in check after 1921, she would have to begin her work 
at once' especially in the training of personnel. If the alliance were 
not to be renewed in 1921, the Australian delegates persisted, the 
Commonwealth would be precariously placed unless it had several 
years warning in order to make preparations. Grey took the point and 
made a most important interjection. The future of the alliance would 
depend 'upon the decision of subsequent conferences of this kind', 
most probably in 1917. Hence Grey had opened up the possibility of 
the Dominions being consulted in the future, a right they exercised 
in 1921. 

Finally, the Committee discussed means of reducing potential 
friction with Japan over immigration into the Dominions. Worried 
that the domination by Japanese labour of the Queensland pearl and 
fishing industry was being used to gain detailed knowledge of strate-
gically important waters, Australia intended to compel all fishing 
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vessels to have some white crew members. This proposal alarmed the 
Committee. Both Laurier and Ward were horrified. Ward said it 
'would be a very dangerous thing to legislate as Australia contem-
plates doing . . . you could raise a conflict very quickly'. Grey did 
not openly condemn Australia's proposed course of action, but he 
subtly warned the Dominion of its dangers. 'It is essential that a 
Dominion should, when it has difficulties, take us here into its con-
fidence first of all and then take the matter into its own hands as a 
matter of negotiation with the Japanese through the Embassy at 
Tokyo without legislation if legislation can be avoided.' The Aus-
tralians, however, strongly justified their attitude. Andrew Fisher 
thought that Japan might invade Australia in the future and, for that 
reason 'we as a people desiring peace at all costs are preparing in 
our own way for the defence of the country'. Asquith seemed to think 
that the conversation had gone far enough. Abruptly summing up, 
he said that the Committee had decided to renew the Anglo-Japanese 
alliance and leave the control of Japanese immigration to the discre-
tion of the individual Dominions. He promised British assistance 
whenever the Dominions needed help in dealing with Japanese 
diplomats. 

The Japanese, who had always been somewhat apprehensive lest 
Dominion attitudes should undermine the alliance,54 had awaited 
the consultation with some anxiety.55 Immediately after the meeting, 
Grey saw Kato and informed him that the consultation — which was 
a 'part of our policy' since the Dominions had separate fleets — had 
resulted in the cordial and unanimous approval of the alliance, 
although the Dominions were apprehensive of a 'pacific invasion' by 
Japanese immigrants. Grey then ventured his opinion that, rather 
than considering the drafts of the arbitration treaty and the alliance 
simultaneously as intended, 'we had better proceed with it even if 
the Arbitration negotiations with the United States hang fire'.56 The 
alliance was quickly drafted and was signed on 13 July 1911. As it 
happened the arbitration treaty, though signed in August, was never 
ratified by the U.S. Senate. Thus the consultation — presumably for 
fear of leakage — apparently influenced the timing of the alliance. 
It also produced a special assurance on Japanese emigration policy. 
Kato had argued that a 'pacific invasion' was impossible because his 
government would do nothing to embarrass its ally, though if the 
alliance did not exist, Japan 'might be less able to influence the free 
movements of Japanese'.57 Some weeks later, the Japanese Foreign 

54 Nish is excellent on this point. 
55 Grey to Rumbold, 8 May 1911, Secret No. 98, F.O. 371/1140/17910. Grey 

reported that Kato had drawn a conversation around to parliamentary questions 
and replies indicating that the alliance might be discussed. The Foreign Secretary 
confirmed his intention to inform the Dominions that the alliance would be 
extended and give 'our reasons for doing so'. He stressed that this would not be 
at the Imperial Conference but elsewhere 'when it could be done quite secretly'. 

56 Grey to Rumbold, 26 May 1911, Secret No. 118, F.O. 371/1140/20654, 
circulated to the King and Cabinet. 

57 ibid. 
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Minister assured Britain that Japan would never countenance the 
emigration of its nationals to countries unwilling to receive them.58 

After the successful consultation, the Japanese appeared to feel that 
the change in policy was to their advantage. The Asahi Shimbun was 
particularly pleased to learn that the Dominion premiers advocated 
the continuation of the alliance 'since very often . . . [Dominion] 
policy has not been in accord with that of the Mother Country'. 
Other newspapers were glad that the alliance now reflected the views 
of not just the United Kingdom but of 'Greater Britain'.59 

The notion that British foreign policy now truly represented 
'Greater Britain' was widely argued. The Times enthused, somewhat 
unctuously, that consultation had endowed British diplomacy with a 
'new authority' and a 'new moral force'. The newspaper was perhaps 
on somewhat firmer ground when it also claimed that all apprehension 
of a division of sentiment in the Empire would now pass away.6 0 

Contemporary opinion agreed that the innovation was an important 
advance.61 Grey had raised Dominion self-esteem and had, in some 
respects, surpassed the aspirations of Dominion nationalists, as 
Andrew Fisher's comment62 reveals — 'I am almost tempted to 
wonder why we were admitted into the innermost confidences of the 
Imperial Government.' Fisher was perhaps effusive, but the point is 
that he felt that he had been consulted. He spoke of the consultation 
effecting a revolution in Australian-British relations because all 
barriers of reserve had broken down. A 'community of interests of 
highest importance and of vast possibilities has been created . . . . 
Today the Dominions are part of the Empire in all things.'63 One 
newspaper was not too wide off the mark when it claimed that con-
sultation was 'the real introduction of Australia to World Politics'.64 

Even the taciturn Laurier, who had gone to London reluctantly, 
waxed enthusiastic on the merits of consultation.65 Apparently the 
British Cabinet also thought it had embarked on a bold endeavour, 
for Asquith reported to the King that it had been 'gratified' with the 

58 Rumbold to Grey, 7 July 1911, Secret No. 196, F.O. 371/1144/30759. 
59 These reports were collected by the Tokyo Embassy and located in Rumbold 

to Grey, 17 July 1911, No. 209, F.O. 371/1140/31183. 
60 The Times, 13 and 15 July 1911. Surveys of the Dominion press, printed 

in this newspaper, 17-20 July, indicates that considerable apprehension of Japanese 
intentions remained in Australia and New Zealand. As the Sydney Telegraph, 18 
July, saw it: Australia had won 'a welcome respite rather than a guarantee of 
lasting immunity'. Defence preparations should continue. William Hughes, 
Acting Prime Minister, also drew attention to the fact that Australia now 
had ten years to improve its defences (Argus, 18 July 1911); and the Bulletin 
characteristically added that Japan had ten years in which 'to become a more 
formidable adversary' (20 July 1911). 

61 The Manchester Guardian, 27 May 1911, alone had reservations: it ex-
pressed concern that 'non-elective' institutions (CID) were increasing their power 
and thereby creating a 'more than theoretical menace to the proper working 
of Parliamentary institutions'. 

62 Melbourne Argus, 1 June 1911. 
«3 ibid. 
«4 ibid., 20 June 1911. 
65 Albert Grey to Harcourt, 28 July 1911, Grey of Howick Papers, p. 4542. 
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Dominion response.66 Harcourt also claimed that a 'real advance' 
had been made.6 7 The Observer agreed, but was at pains to empha-
sise that it was the 'one solid gain' of the Conference.68 

Consultation had brought the Dominions to a greater understand-
ing of imperial responsibilities and had allayed Dominion miscon-
ceptions of British policy. In bringing to light, and then correcting, 
the idea that the alliance might become a lever for forcing Japanese 
immigrants upon the Dominions, Grey had done much to restore con-
fidence in British diplomacy. In conceding the need for the Dominions 
to be consulted on the alliance in future, he paved the way for the 
role of the Dominions in the termination of the alliance in 1922. 

An examination of the background and of the events of 26 May 
1911 suggests that the Dominions were in fact 'consulted' rather than 
merely 'informed' on imperial foreign policy. If Grey's facts-of-life 
speech had been confined to a mere review of the international scene, 
the description 'consultation' could never have been applicable. As 
far as the term 'information' is concerned, this is surely too weak 
because Grey, and his Cabinet colleagues, had come to appreciate the 
necessity of winning Australasian approval of the renewal and exten-
sion of the Japanese alliance. Given the depth of Australasian anti-
pathies to the alliance, he had to embark on an open discussion in 
which he could adduce the compelling evidence — the strategic 
situation, the arbitration treaty, the immigration problem — necessary 
to win Dominion approval. And in the ensuing discussion, he assured 
Australia of British assistance in checking Japanese immigration. He 
also revealed the existence and substance of delicate international 
negotiations and thereby displayed a degree of trust which trans-
cended the mere transmission of information. It was thus that 
Australia and the other Dominions felt that they had been consulted. 
Perhaps the final tribute to this healthy innovation might be made 
by Lord Hankey who, writing of the three C I D meetings, says: 

these meetings were of the greatest importance. The Dominions had been 
treated as members of the British family of nations, entitled to a voice in 
its affairs. They had been taken into the fullest confidence on foreign, naval 
and military policy. They had been offered a seat on the body which in 
practice exercised the Supreme Command . . . if any single episode can be 
selected as bearing more than any other on the stupendous effort of co-
operation which the Dominions made in the Great War, it was these quiet 
discussions in the friendly atmosphere of Disraeli's old room at 2 White-
hall Gardens.69 
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