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Foreword 

Like many books on diplomatic history, this volume originated in 
a discussion in what was then called the Public Record Office, 
Kew and is now the National Archives. The two editors of this 
volume lamented the fact that some of the most interesting 
details described in nineteenth-century diplomatic dispatches 
never appeared in print. Among others, the nuances of diplo-
matic etiquette and the operating norms of the diplomatic serv-
ices, the social encounters and the personal experiences of 
diplomats, and the local contexts of their foreign missions that 
characterized diplomatic life so strongly, disappeared when the 
hard facts of political decision-making entered the printed narra-
tives compiled by historians, with the exception of the occasional 
anecdote or flowery illustration. 

Inspired by a school of historical thinking that termed its 
approach the 'cultural history of politics', the German Historical 
Institute London organized an international conference which 
was held in September 2005. It was a stimulating event attended 
by historians from ten different countries, specializing in different 
aspects of the history of diplomacy. With researchers from so 
many different national schools of history, agreeing on how the 
conduct of diplomacy affected the outcome of foreign policy 
proved to be a challenging exercise. The appeal of the confer-
ence lay in applying the various methods and approaches 
discussed in the intense theoretical debates of the past decade to 
specific case studies in the history of diplomacy and international 
relations. This book aims to unearth the less obvious motivations 
in foreign political decision-making, and to discuss how external 
circumstances affected the real world experiences of the diploma-
tists. The essays in this volume deal with different aspects of 
diplomacy in different parts of the diplomats' world. However, 
all the case studies share a common interest in diplomatic culture 
and its relevance for official and sometimes not so official inter-
state relations. Such an approach is predestined for a compara-
tive study, and the introduction aims to bring the individual 
contributions together. 
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Germany, a multi-volume edition of reports by British diplomats 
accredited to the courts of Germany throughout the nineteenth 
century. I should also like to thank all speakers and delegates at 
the conference. That not all contributions can appear in print is 
the result of constraints in time more than anything else. Domink 
Geppert and Matthew Seligmann, who chaired two of the 
conference's panels, each agreed to contribute an additional 
essay to this volume. I should particularly like to thank Keith 
Hamilton andJames Retallack, who read the manuscript in full 
and whose valuable suggestions helped to improve the finished 
product. Among others, Geoff Berridge and Hamish Scott 
offered helpful advice and critical comments. 

Special thanks also go to my colleagues at the GHIL. Jane 
Rafferty translated one of the essays not originally written in 
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stages of the production of this volume. At Oxford University 
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conceiving and organizing the conference and editing the 
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1 
Introduction: The Diplomats' World 

MARKUS MÖSSLANG AND TORSTEN RIOTTE 

The essays in this volume deal with diplomats and diplomatic 
practice during the long nineteenth century up to the outbreak of 
the First World War. They do so based on the simple assumption 
that the essence of diplomacy can be described, as Alan James 
has put it, as 'personal activity in the international field of official 
representatives, and . . . the use of those representatives to 
conduct relations between states'. 1 A specific focus on the 'busi-
ness or art of the diplomatist' 2 creates a set of questions about 
diplomacy and the complexity of official (and sometimes not so 
official) relations between states conducted by individuals. 
Although the diplomats and their individual experiences form a 
central element of this volume, it is the interrelationship between 
individuals, in their private and official capacities, and the struc-
tural context that distinguishes this book and allows it to provide 
an original account of diplomacy up to 1914. 

The timeframe of the volume comprises a period which has 
been described both as the 'Golden Age' 3 of diplomacy and the 
era of 'old diplomacy'.4 While the first description emphasizes 
the stability of the concert of powers that followed the Congress 
of Vienna, the second expression was widely used after the First 
World War to describe the inadequacy of a largely autonomous 
and elitist diplomatic establishment in coming to terms with the 

1 AlanJames, 'Diplomacy and International Society', International Relations, 6 (1980), 
931-48, at 937. For further definitions of diplomacy and definitional problems see, among 
others, ibid. 935-6; id. and G. R. Berridge, A Dictionary ofDipwmocy (2nd edn.; Basingstoke, 
2003), 69,o;James Der Derian, 'Diplomacy', inJoel Krieger (ed.), Oiford Companion to 
Politics of the World (2nd edn.; Oxford, 2001), 217, 222-3. 

2 The Oeford English Dictionary, 20 vols. (2nd edn.; Oxford, 1989), iv. 696. 
3 Charles Burton Marshall, 'The Golden Age in Perspective', Journal of International 

Affairs, 17/r (1963), g-17, at II. 
4 For the discussion of'old' and 'new' diplomacy see, among others, Harold Nicolson, 

Diplomacy (3rd edn; London, 1960), 561 9; Michael Hughes, Diplomacy before the Russian 
Revolution: Britain, Russia and the Old Diplomacy, 189r1914 (London, 2000), 8-14. 
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demands of the modern world. This volume, which touches upon 
the history of diplomacy of almost twenty European and non-
European states, questions such interpretations and explores 
nineteenth-century diplomacy, in Michael Hughes's words, as a 
'dynamic and complex phenomenon which cannot be easily 
captured by neat definition or static conceptual frameworks'. 5 

Rather than dividing the chronological framework into different 
'ages', this volume follows and accentuates the manifold changes 
and transformations of diplomacy from 'old' to 'new'. 

I 

Geographical expansion was the most visible development of 
diplomacy during the nineteenth century.6 From the mid-century 
onwards, more and more European representations were estab-
lished overseas and the practice of sending permanent political 
representatives to a foreign country became a worldwide phenom-
enon. What used to be a means of conducting relations between 
(almost) exclusively European powers gradually developed into a 
permanent network of sovereign states in both hemispheres. 

For some European diplomats an appointment overseas 
offered a career move to permanent head of mission. The foun-
dation of independent states in Latin America, in particular, 
delivered opportunities for promotion from a junior position at 
one of the courts of Europe to the rank of minister resident or 
envoy extraordinary overseas. The career of the Austrian diplo-
mat Guido Graf von Thun Hohenstein provides a good example. 
After being interim charge d'affaires at The Hague in 1859, 
Thun served in a minor position for five years before becoming 
head of the Austrian mission to Mexico, a post that lasted for 
only three years. After the execution of the new emperor of 
Mexico, the Austrian Archduke Maximilian, by the republican 

5 Hughes, Diplomaq before Yu: Russian R.evolution, 18. 
6 The following paragraphs on general developments in nineteenth-century diplomacy 

are based on Keith A. Hamilton and Richard Langhorne, Tu Practice <if Diplomaq: Its 
Evolution, Theory and Administration (London, 1995), 89-135; Matthew S. Anderson, Tu Rise 
<if Modern Diplomacy 1450-1919 (London, 1993), 103-48; Zara S. Steiner (ed.), The Times 
Survry <if Foreign Ministries <if the World (London, 1982). In general on the expansion of 
European states and the entry of non-European states into 'international society', see 
Hedley Bull and Adam Watson (eds.), Tu Expansion <if International Socie!Y (Oxford, 1984). 
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counter-government in 1867, the mission was closed and Thun 
left Latin America. Thun was equally unfortunate with his subse-
quent appointment as consul-general to Hamburg. The Austrian 
legation to the Hanse town was closed in the run-up to the foun-
dation of the German empire little more than eighteen months 
after his appointment. 7 

Thun's case provides evidence that transformation of the polit-
ical landscape often coincided with changes in individual diplo-
matic careers. The expansion of diplomacy created not only new 
areas of employment but also more uncertainties for the individ-
ual diplomat. Second-rank diplomats without the necessary 
patronage, in particular, ran the risk of being dependent on 
changing political circumstances, both at home and abroad. 
Moreover, the example of Hamburg indicates that in at least two 
instances-the unification of Germany and, preceding it, that of 
Italy-the diplomatic network underwent substantial dismantling 
in an era generally associated with an ever more complex inter-
national environment. It is notable that with the exception of 
some secondary European states and the non-European 
newcomers to the diplomatic arena, the effect of geographical 
expansion on the size of the services was modest. By 1914 the 
number of men in the French service had grown, compared with 
the 1860s, 'surprisingly little',8 and in Britain it was the same as a 
half-century earlier. All in all, the number of diplomats increased 
only gradually, and the nineteenth-century diplomatic world was 
still restricted to a relatively small and exclusive group of-in 
most European states-predominantly aristocratic members. 

Independently of this quantitative aspect of expansion, the 
extended network provided potential for clashes and friction 
between European representatives and their overseas hosts, 
particularly with regard to cultural differences in dealing with 
politics. In its early stages the expansion of European diplomacy 
was characterized by the export of diplomatic customs. However, 
although European diplomats at first proved mostly ignorant of 
non-European traditions, relations between states gained an 

7 Cf. Constantin von Wurzbach, Biographisches Lexikon des Kaisertums Osterreich, 60 vols. 
(Vienna, 1856-91), xiv (1882) 49-50; Erwin Matsch, Der auswiirtige Dienst von Osterreich(-
Ungam) 1720-r920 (Vienna, 1986), 132-3, 148. 

8 Anderson, The Rise ef Modern Diplomacy, 104. We are grateful to G. R. Berridge for the 
information on the British case, based on his analysis of the Foreign Office Lists, as well as 
for his other valuable comments. 
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increasingly reciprocal character over time. The spread of diplo-
matic missions and practice can be seen as an element of 
European imperialism with its own specific characteristics. The 
rules of diplomacy, particularly the ideas of reciprocity and 
equality, made some form of transfer between states and their 
representatives inevitable. This is particularly true for countries 
that experienced substantial changes in their political role (and 
involvement) in world politics, such as China, Japan, and the 
rising superpower USA, but equally so for the growing number 
of Latin American and African states. 

The expansion of diplomacy also concerned a more practical 
level. In many cases the diplomatic representations overseas had 
to rely on the expertise of the man on the spot.9 Gradually, 
expert diplomats for certain regions emerged, acquiring the 
desired specialist knowledge and, at times, also personal identifi-
cation or a high degree of sympathy with their host country. The 
circumstance of 'going native' was not necessarily appreciated.10 

Governments at home were aware that posts overseas gave diplo-
mats something approaching an autonomous position as a conse-
quence of their expert knowledge of local or regional customs, 
the large distances from home, and the delays in communica-
tions. In the case of missions overseas stricter control of diplo-
mats seemed imperative. Thus the expansion and diversification 
of the diplomatic network was part of broader discussions of new 
regulations and the reform of diplomacy, which was a common 
feature of many of the European states. The introduction of stan-
dardized training for diplomats, a renewed emphasis on codes of 
conduct and regulations in diplomatic correspondence, and the 
regular advancement (and removal) of diplomats from one post 
to another were some of the measures that were rather hesitantly 
adopted against this background. 

The expansion of diplomacy came along with many other 
elements of change that affected diplomatic practice and can be 
subsumed under the heading of modernity. From mid-century 
onwards, for example, technical advancement had an impact on 

9 See e.g. V. G. Kiernan, 'Diplomats in Exile', in Ragnhild Hatton and M. S. 
Anderson (eds.), Studies in Diplomatic History: Essays in Memory ef Davul &yne Hom (London, 
1979), 301--iz1. 

IO For the phenomenon of'localitis' or 'going native' see G. R. Berridge, Diplomacy: 
Theory and Practice (3rd edn.; Basingstoke, 2005), 112-13. 
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diplomacy. The use of railways, steamboats, and telegraphic 
messages proved to be crucial in mastering the demands of polit-
ical negotiations. 11 However, communication was only one of 
the structural aspects that changed diplomacy during the nine-
teenth century. The transformation of the diplomats' world was 
also closely connected with far-reaching political and social 
changes in the age of industrialization and the emerging nation-
state. This is particularly evident in the appearance of previously 
neglected issues in diplomatic correspondence. The dramatic 
increase of reportage during the long nineteenth century indi-
cates that diplomats were confronted with a gradually more 
complex environment in their host countries. In the British case, 
for example, the number of papers received by the Foreign 
Office rose from 6,193 a year in 1821 to 143,208 in 1906-an 
increase that cannot be explained by the expansion and bureau-
cratization of the service alone. 12 More importantly, the range of 
topics on which reports had to be filed changed or, at least, 
received new emphases. The role of the press, for example, was a 
topic that gained considerably more attention during the last 
third of the nineteenth century than it had done before. Media as 
mass media were seen as more than a danger to secret negotiat-
ing; they were understood as political means of addressing a radi-
calized public. Perceptions of the mass media were closely 
connected with the emergence of democracy-as well as of the 
working classes-and the threat it potentially posed to the estab-
lished order. In any case, the increase in political participation 
demanded close and constant observation. Diplomats had to 
broaden their outlook on the political world and the rapid 
changes that occurred. During the age of political reform, and 
occasionally of revolution, dispatches from diplomatic missions 
became more varied and diplomats more aware of such changes 
in their reportage. Most significantly, press and society combined 
created a public dimension in a field of politics that had formerly, 
at least at an official level, insisted on secrecy in negotiations. The 

11 The telegraph and improved postal services had their first visible impact on the 
character and quality of the diplomatic profession and practice during the early 1850s. 
See David Paull Nickles, Under the Wire: How the Telegraph Changed Diplomacy (Cambridge, 
Mass., 2003); Raymond A.Jones, The British Diplomatic Service, I8I~I9I4 (Gerrads Cross, 
1983), 116-38. 

12 Thomas. G. Otte, 'Old Diplomacy: Reflections on the Foreign Office before 1914', 
Contemporary British History, 18/ 3 (2004), 31-s2, at 33-4. 
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recurring arguments between British diplomats and their host 
countries over the publication of dispatches in the Blue Books 
presented to Parliament illustrate the difficulties that arose for 
diplomats from opening some of their negotiations to the 
public. 13 

Popular politics as such acquired a new quality for diplomats 
during the period. The idea of a violent(ly) political crowd dates 
back to an earlier period, but the concept of universal suffrage 
implied a degree of political participation by 'the common 
people' that had been unknown, and challenged the ruling 
classes as representatives of the state in the matter of political 
decision-making which they regarded as their prerogative. For 
many European diplomats, fear of democracy, republicanism, 
and Communism gained a peculiar quality that affected their 
role as professional observers and their profession. The emer-
gence of nation-states in Europe conferred on these develop-
ments a dynamism that caused further insecurity and hesitation, 
but also reinforced traditional patterns of elitist self-appraisal. 

Modernity, with its key elements of industrialization and tech-
nical progress, also included a number of aspects that diplomats 
happily embraced. References to 'useful' inventions and innova-
tions were frequent in their correspondence. Augustus Loftus, 
British envoy to Bavaria and later ambassador to Berlin, for 
example, praisedJustus Liebig's discovery of a long-lasting meat 
extract as a major opportunity for Britain's involvement in the 
South American meat market. 14 Like the changes following from 
the expansion of diplomacy, the transformation from ancien régime 
Europe to the nineteenth-century world resulted in adaptation by 
both diplomats abroad and governments at home. While the 
representatives in their host countries widened their interests and 
horizons, it was largely the abundance and technicality of avail-

13 e.g. the case of the publication of the correspondence on the Schleswig-Holstein 
question which, in 1864, led the embarrassed Hanoverian foreign minister to restrict his 
hitherto daily interviews with the British envoy to once a week. Cf. Henry Howard to the 
Earl Russel, nos. 150 and 158, Hanover, 16 and 23 Apr. 1864, The National Archives, 
Kew (hereafter TNA), FO 34/ 43. In general on the history of Blue Books and other 
'colour' books see Harold Temperley and Lillian M. Penson (eds.), A Century ef Diplomatic 
Bba Books I8I4-I9I4 (Cambridge, 1938); Mario Toscano, 1he History ef Treaties and 
International Politics, i. An Introduction to the History ef Treaties and International Politics: The 
Documentary and Memoir Sources (Baltimore, 1966), 88-rn3. 

14 Cf. Lord Augustus Loftus to the Earl Russel, no. 117, 29 Nov. 1864, nos. 2 and 18, 25 
Jan. and 28 Feb. 1865, TNA, FO 9/I65 and FO 9/I68. 
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able information, especially in economic and military matters, 
that led the Great Powers to increase their staffs and to introduce 
specialist personnel at the important missions and the ministries 
at home. Thus, like their fields of interest, observations, and 
reportage, the diplomats' activities were broadened but, at the 
same time, more restricted by the demands of the bureaucratic 
apparatus and their dependence on external expertise. 

What the two structural changes of expansion and modernity 
illustrate most clearly is that diplomats who had traditionally 
moved in court circles and seen themselves as part of the political 
establishment were increasingly becoming entangled with the 
wider world. The nineteenth-century diplomat encountered 
various layers of society or Gesellschaftswelt. 15 Changes seemingly 
outside diplomacy affected considerations about the diplomatic 
service and ultimately had an impact on the role and organiza-
tion of diplomacy. In the decades leading up to 1914 the conduct 
of international affairs became less isolated and much more a 
phenomenon which no longer complied with the idea of the 
sphere of politics as independent and isolated. Pressure for 
reform led the way to a more bureaucratic, professionally 
competitive, and, at times, more effective diplomatic service. 
External changes also affected diplomatic practice as such, 
putting the representatives under constant pressure to reconsider 
their own positions and tasks in relation to how diplomacy was 
previously conducted and understood. 

Harold Nicolson's observation, in his classic account of diplo-
macy, that 'it was in fact not the diplomatists who were undergo-
ing a change of heart but the political systems which they 
represented', 16 only partially stands up to a closer examination of 
the professional, social, and private lives and beliefs of diplomats. 
The essays in this volume show that changes in the diplomats' 
behaviour could be at least as dynamic as the transformations in 
the overall environment of diplomacy. In other words, the diplo-
mats themselves, their individual agency as well as their attitudes 
and experiences, contributed to the dynamics of the diplomats' 
world. 

15 See Eckart Conze, 'Zwischen Staatenwelt und Gesellschaftswelt: Die gesell-
schaftliche Dimension in der Internationalen Geschichte', in Wilfried Loth andjiirgen 
Osterhammel (eds.), Internationale Geschichte: 77iemm--Ergebnisse-Aussichten (Munich, 2000 ), 
n;-40. 

16 Nicolson, Diplomag, 70. 
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Such an approach is closely related to the concept of 'diplo-
matic culture'. In his influential study The Anarchical Society 
Hedley Bull defines diplomatic culture as 'the common stock of 
ideas and values possessed by the official representatives of 
states'. 1 7 Bull's definition has been criticized for interpreting 
'diplomatic culture in terms of a set of ideas only'. 18 However, 
there seems little reason why a broader notion of diplomatic 
culture should not include all aspects of diplomatic practice. The 
diplomatic profession provides the necessary coherence that 
allows a multitude of analytical categories to be integrated into 
this concept, for example, norms and perceptions, official and 
private capacities, class and origin, or religion and race. No less 
important is that it is open to the 'ever new distinctions and 
refinements to the set of regular traits which dispose diplomats to 
act in a certain way'. 19 According to Christian Windler's study of 
consuls in Tunis, diplomatic practice and ceremonial was 'not 
fixed once and for all', but 'all interlocutors associated with it 
their own interpretations of the context, and adapted it to their 
systems of values'.20 As Windler continues, '[d]iplomatic ceremo-
nial reproduced, while adjusting in a dynamic manner to trans-
formations, conceptions of power and reciprocal relations. 
Continuities and variations of its forms had immediate meaning 
for interactors.' 

In the context of the present volume this interpretation is of 
particular value as it takes into account the notion that 'ideals 
and values' can be reduced neither to the diplomats' private 
dispositions nor to their official functions. They thus transcend 
the divide between the individual and institutional sphere of 
diplomats. Against the background of a changing environment 

17 Hedley Bull, The Anarchical Sociery: A Stutf,y ef Order in World Politics (3rd edn.; 
Basingstoke, 2002), 316. For a critical and conceptual discussion of 'diplomatic culture' see 
James Der Derian, On Diplomary: A Genealogy ef Western Estrangement (Oxford, 1987), 31-42; 
id., 'Hedley Bull and the Idea of Diplomatic Culture', in Rick Fawn andJeremy Larkins 
(eds.), International Sociery rifler the Cold War: Anarclry and Order Reconsidered (Basingstoke, 1996), 
84-100; Paul Sharp, 'The Idea of Diplomatic Culture and its Sources', in Hannah Slavik 
(ed.), Inkrcultural Communication and Diplomary (Geneva, 2004), 3611 9. 

18 Iver B. Neumann, 'The English School of Diplomacy: Scholarly Promise 
Unfulfilled', International Rel,ations, 17 (2003), 341-69, at 350. 

19 Ibid. 364. 
2° Christian Windler, 'Diplomatic History as a Field for Cultural Analysis: 

Muslim-Christian Relations in Tunis, 1700-1840', Historical]oumal, 44 (2001), 79-106, at 
103. 
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the elements of diplomatic culture had to be constantly renegoti-
ated. For example, diplomats who in many instances feared a loss 
of prestige and power tended to refer to established customs and 
protocol for the execution of their duties. However the reference 
to tradition and the way in which they interpreted their duties 
was, at the same time, part of a dynamic re-evaluation of diplo-
matic practice. 

II 

This study is not the first that has taken an interest in the diplo-
mats' world. Many aspects of the 'engine room of international 
relations'21 have already been studied. Zara Steiner's The Times 
Survey of Foreign Ministries of the World, Matthew S. Anderson's The 
Rise of Modem Diplomacy, and Keith A. Hamilton and Richard 
Langhorne's The Practice of Diplomacy are amongst the most 
notable examples of important scholarly works on diplomacy. All 
three follow a comparative approach in a field that is often 
confined to a national framework. 22 Overall, the British case has 
so far attracted the most interest by historians. Next to studies of 
the diplomatic service and its institutional frameworks, numerous 
biographies as well as edited memoirs and correspondences of 
ambassadors and envoys testify to diplomacy as topic of constant 
interest to historical research. British historiography since the 
appearance of The Cambridge History of British Foreign Policy deserves 
particular mention in this context. Algernon Cecil's account of 
the Victorian Foreign Office was followed by works on the 
foreign policy of Castlereagh, Canning, and Palmerston by 
Harold Temperley and C. K. Webster respectively.23 Many of 

21 Raymond Cohen, 'Putting Diplomatic Studies on the Map', Diplomatic Studies 
Programme Newsletter, May 1988, quoted from Paul Sharp, 'For Diplomacy: Representation 
and the Study of international Relations', International Studies Review, 1 (1999), 33-57 at 33. 

22 Steiner (ed.), The Times Surory; Anderson, The Rise ef Modem Diplomary; Hamilton and 
Langhorne, Practice ef Dipwmary. National studies are, among others, Zara S. Steiner, 'Ihe 
Foreign Office and Foreign Policy, 1898-1914 (Cambridge, 1969); Lamar Cecil, 1he German 
Dipwmatic Seroice, 1871-1914 (Princeton, 1976);Jones, British Diplomatic Seroice;Jean Baillou 
(ed.), Les Affeires etrangeres et le corps dipwmatiqueftanrais, 2 vols. (Paris, 1984); W. D. Godsey, 
Jr., Aristocratic Redoubt: 'Ihe Austro-Hungarian Foreign Office on the Eve ef the First World War 
(West Lafayette, Ind., 1999). 

23 Algernon Cecil, 'The Foreign Office', in A. W. Ward and G. P. Gooch (eds.), The 
Cambridge History ef British Foreign Policy, 178:r 1919, 3 vols. (Cambridge, 1922-3), iii. 
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the authors were not only historical scholars but often had first-
hand experience as members of the foreign service or as advisers 
to political negotiations. Perhaps this is why Webster in particu-
lar thought it absolutely necessary to examine 'how policy was 
made in order to understand why it was so made'. 24 

Although in many respects indebted to these works, the 
present volume seeks to transcend the 'how' and 'why' of former 
studies. It does so by presenting diplomacy as a real world expe-
rience. Equally, the essays help to reconcile the form and 
content of diplomacy by looking at the preconditions and condi-
tions of its practice. Diplomacy is not interpreted exclusively as a 
means of foreign policy but as a historical phenomenon and a 
personal experience in its own right. This view of the diplomats' 
world adjusts the focus beyond the negotiating table but, 
crucially, it is not intended to exclude it. This approach follows 
the example of the recent historiography of international affairs 
which has shifted attention to the new field of a cultural history of 
politics. 25 In accordance with a culturalist approach in interna-
tional history, the contributions to this volume reveal that the 
'soft' elements in diplomacy proved to be just as vital to power 
politics as many of the so-called 'hard facts'. 26 

539-630; Harold Temperley, The Foreign Policy </[Canning 182~1827: England, the Neo-Hofy 
Alliance, and the New World (London, 1925); Charles Kingsley Webster, The Foreign Policy <if 
Castlereagh, 181s-1822: Britain and the European Alliance (London, 1925); id., The Foreign Policy 
<if Palmerston, 1830--1841: Britain, the Liberal Movement and the Eastern Qyestion, 2 vols. (London, 
1951). 

24 Charles Kingsley Webster, The Art and Practice <if Diplomacy (London, 1961), 32. In this 
sense also David Playfair Heatley, Diplomacy and the Study <if International Relations (Oxford, 
1919), 4-5: 'We must never separate the study of policy ... from the appreciation of the 
instruments on the understanrnng and the use on which success depends; and we must 
test the character of the instruments by the work they have to do.' For Webster's inter-
pretation of diplomatic history see Ian Hall, 'The Art and Practice of a Diplomatic 
Historian: Sir Charles Webster, 1886-1961', International Politics, 42 (2005), 470-90. 

25 For historiographical trends in international and diplomatic history in general see 
Patrick Finney (ed.), Palgrave Advances in International History (Basingstoke, 2005); Michael]. 
Hogan and Thomas G. Paterson (eds.), Explaining the History <if American Foreign Relations 
(2nd edn.; Cambridge, 2004); Eckart Conze, Ulrich Lappenkiiper, and Guido Muller 
(eds.), Geschichte der intemationalen Beziehungen: Emeuerung und Erweiterung einer historischen 
Disziplin (Cologne, 2004); Loth and Osterhammel (eds.), Internationale Geschichte. 

26 For concepts of culture and the cultural turn in international history cf. Andrew J. 
Rotter, 'Culture', in Finney (ed.), Palgrave Advances in International History, 267-99; Alcira 
Iriye, 'Culture and International History', in Hogan and Paterson (eds.), American Foreign 
Relations, 241-56; David Reynolds, 'International History, the Cultural Turn and the 
Diplomatic Twitch', Cultural and Social History, 3/r (2006), 75-91; Ursula Lehmkuhl, 
'Diplomatiegeschichte als internationale Kulturgeschichte: Theoretische Ansiitze und 
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Generally put, a cultural history of diplomacy allows us to 
explore fundamental aspects of encounters between groups or indi-
viduals from different states in a specific situation. The fact that 
diplomats belonged to a clearly defined group makes them a prime 
object to examine, not because they were limited in numbers but 
mainly because their social and professional affiliations suggest a 
specific group consciousness-a central element of diplomatic 
culture. In any case, diplomats, not least because of their commu-
nicative skills, produced a unique wealth of evidence of self-reflec-
tion and interpretation in an abundance of written accounts, 
mainly official and private letters. To sum up, G. M. Young's 
notorious observation that 'what passes for diplomatic history is 
little more than the record of what one clerk said to another 
clerk'27 is doubly misleading. At a general level it ignores the 
consequences of what one clerk said to another. More importantly, 
in the context of a cultural history of diplomacy, it is ignorant of 
where, when, and how the two clerks corresponded. It is argued 
here that by looking at changes in diplomatic practice and culture 
some of the results of diplomatic negotiation can be explained 
differently. Alternative explanations do not lead to different 
outcomes in decision-making, but they make us more aware of the 
subtleties and intricacies of political negotiation. 

III 

As with any other history book, the starting point for this study 
could have been moved further back. Early modern Europe saw 
the emergence of a 'distinctive diplomatic culture' that 'imparted 
considerable unity to the conduct of international relations'. 28 

empirische Forschung zwischen historischer Kulturwissenschaft und Soziologischem 
Internationalismus', Geschichte und Gesellsch<ift, 27 (2001), 394-423; Denis Rolland (ed.), 
L'Histoire culturelle des relations intemationales: carrefour methodologique, XXe siecle (Paris, 2004); 
Jessica C. E. Gienow-Hecht and Frank Schumacher (eds.), Culture and International History 
(New York, 2003), 175-g7; Frank Ninkovich and Liping Bu, The Cultural Tum· Essays in the 
History ef U.S. Foreign Relations (Chicago, 2001). 

27 George Malcolm Young, Victorian England: Portrait ef an Age (London 1953), 103. 
28 Hamish Scott, 'Diplomatic Culture in Old Regime Europe' in id. and Brendan 

Simms (eds.), Cultures ef Power in Europe during the Long Eighteenth Century: Essays in European 
History Presented to Tim Blanning (Cambridge, 2007), 58-85, at 59. For early modern diplo-
macy see, among others, also Jeremy Black, British Diplomats and Diplomacy, r688-r8oo 
(Exeter, 2001); Anderson, The Rise qf Modern Di,plomacy, 1-w2; Hamilton and Langhorne, 
Practice qf Di,p[omacy, 55-85. 
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For example, the use of French as the lingua franca in treaties 
and written and verbal communications continued up to the eve 
of the Second World War.29 Equally, the origins of central 
elements of diplomatic practice, such as the rules of reciprocity 
and precedence in diplomatic relations and diplomatic immu-
nity, lay in early modern times. From an early modern perspec-
tive, the Congress of Vienna-one of whose generally ignored 
achievements was to have settled the fiercely disputed question of 
diplomatic precedence-does not represent a major caesura in 
the history of diplomacy. An understanding of diplomatic proto-
col, etiquette, and negotiation as something specifically post-1815 
ignores the fact that modern diplomacy, that is, the so-called 
French system, had been taking shape since the emergence of 
permanent missions in the late fifteenth century. However, the 
period since the Congress of Vienna can be understood as the 
beginning of the end of 'old diplomacy'. The era of the Concert 
of Europe saw the introduction of conferences as a means of 
managing international relations. 30 Yet, more important with 
regard to the development of the diplomats' world was that many 
aspects of the diplomatic machinery that had been established in 
earlier periods were put to the test in a changing environment 
and were increasingly questioned in domestic political circles. It 
is these contested fields that all the contributors to the present 
volume were particularly interested in. 

Six areas in nineteenth-century diplomacy drew particularly 
severe criticism, or were otherwise related to changes in the 
diplomats' world: (I) the diplomatic establishment, (II) diplomacy 
and the public sphere, (III) public politics and diplomatic proto-
col, (IV) diplomatic encounters, (V) representing the republic, 
and (VI) outsiders in the diplomats' world. 

(I) The exclusivity of the nineteenth-century diplomatic estab-
lishment went along with the predominant view that foreign rela-

29 C( Scott, 'Diplomatic Culture', 6y1 o; Vincent Laniol, 'Langue et relations interna-
tionales: le monopole perdu de la langue frani;aise a la Conference de la Paix de 1919', in 
Rolland (ed.), L'Histoire culture/le des relations intemationales, 79-n6; Alexander Ostrower, 
Language, Law, and Diplomary: A Study ef Linguistic Diversity in Official International Relations and 
International Law, 2 vols. (Philadelphia, 1965), i. 267-319. 

30 In the long term this multilateral approach strengthened a common diplomatic 
culture. See Richard Langhorne, 'Establishing International Organisations: The Concert 
and the League', Diplomary and Statecrefl, 1 (1988), 1-18; Hamilton and Langhorne, Practice 
ef Diplomary, 90-8. 
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tions were the prerogative of the aristocracy, which in many ways 
contrasted with the domestic sphere of politics. Cries for reform 
had been audible since the rise of a bourgeois elite that ques-
tioned the ability of traditional elites to master the challenges of 
modernity.31 The history of diplomacy was tied to the social 
origins and mental dispositions of its personnel. The operating 
norms of recruitment were linked to social status. In other words, 
the diplomatic expertise of most European powers included 
manners and traditions in a way that helped aristocratic candi-
dates to keep their advantage over non-aristocratic competitors. 

Membership of the aristocratic class involved more than 
admission to the diplomatic service. Characteristics of the diplo-
matic establishment, such as cosmopolitanism, appearance, 
manners, and the pursuit of certain activities, such as the collect-
ing of art, for example, were ultimately connected with the image 
of the aristocratic gentleman. No less important was the fact that 
diplomats showed an immense feeling for the traditions of their 
profession. As part of this, institutional changes were resisted or 
opposed by a diplomatic establishment that constantly referred 
to customary behaviour which, in a less obvious sense, was also 
related to values most prominent in the image of an aristocratic 
elite. The aristocratic bias in recruiting diplomats thus provided a 
safety net and resulted in a neglect of necessary changes in other 
areas of diplomacy, most prominently, commercial matters. At 
the same time, the pressure put on the seemingly stable machin-
ery of diplomacy resulted in insecurities among its personnel, 
especially the tradition-bound older generations of diplomats. 
However, tradition was just one of the bureaucratic determinants 
of nineteenth-century diplomacy, which not only saw debates 
about reform and improvement, but in most states was also 
marked by the gradual professionalization of the services. 32 

Reminiscences about a lost golden age of diplomacy were part of 

31 Cf. Scott, 'Diplomatic Culture', 82-5; Arno Mayer, The Persistence qf the OM Regime: 
Europe to the Great War(New York, 1981). 

32 For organizational reforms and the role of bureaucracy see, among others, 
Anderson, The Rise qf Modern Diplomary, 110-36; Hamilton and Langhorne, Diplomatic 
Practice, 98-105; Paul Gordon Lauren, Diplomats and Bureaucrats: The First Institutional 
Responses to Twentieth-Century Diplomary in France and Germany (Stanford, Calif., 1976); J. 
Garry Clifford, 'Bureaucratic Politics', in Hogan and Paterson (eds.), American Foreign 
Relations, 91-102; Thomas G. Otte, 'Diplomacy and Decision-Making', in Finney (ed.), 
Pa/grOlJe Advances in International History, 36-57, at 44,. 
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the diplomats' reaction which, after all, like the distaste for 
modernity, represents an aspect of change. 

(II) The elements of diplomatic practice that produced most 
speculation were the clandestine activities of diplomats and nego-
tiations held behind closed doors. While secrecy was a prerequi-
site for successful negotiating, it also threatened to bring 
diplomacy into disrepute. Indeed, the 'habit of secretiveness'33 

became one of the central targets of criticism of 'old diplomacy'. 
Since the mid-nineteenth century 'secret diplomacy' was 

affected by the transformation of the public sphere and particu-
larly by the rise of the mass media. However, it was not so much 
that secret negotiating disappeared (nor had the debate about 
foreign policy and diplomatic negotiating ever been kept entirely 
secret from the public). The major change and challenge was 
that what can be described as public opinion manifested in news-
papers, public rallies, and popular movements demanded to 
contribute to the formation of policy. The public sphere as a 
non-governmental agent called for more authority in foreign 
policy decision-making. Public opinion became a counterpart to 
official or state opinion. Yet governments intended to control the 
public sphere-each in their own and highly distinctive way. 

Diplomats recognized the response to public and published 
opinion in two ways. First, they responded to accusations by an 
aggressive foreign press in their presentation of politics and their 
representation of foreign policy. And secondly, diplomats had to 
avert or moderate the negative impact of domestic publications 
at home if directed against their country of residence. Debates 
and issues easily flowed over rather than being restricted to 
national borders. Thus, the rise of the public sphere added more 
than just one new player to the diplomats' world. Not least, the 
need to monitor and comment on public opinion transformed 
the diplomats and other foreign ministry officials into experts on 
the press and press relations. 

(III) A further aspect needs to be considered in the debate 
about public politics. AsJohannes Paulmann has shown in his 

33 Harold Nicolson, The Evolution ef Diplnmatic Method (New York, 1954), 77. According 
to Nicolson, Diplnmacy, 74, 'public opinion became an ever increasing factor in the transi-
tion between the old diplomacy and the new'. For a definition of'secret diplomacy' see 
James and Berridge, A Dictionary ef Diplnmacy, 239-40. In general on diplomatic negotia-
tions: Raymond Cohen, Negotiating Across Cultures: International Communication in an 
Interdependent World (rev. edn.; Washington, 1997). 
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study of pomp and politics, state visits, public decorations, and 
other forms of public representations made politics more visible 
to the common people while also dressing foreign policy in an 
official flourish, arguably an anachronistic costume. 34 Etiquette 
and protocol, however, should not be understood as the continu-
ation of and insistence on traditions alone. The contextualization 
of such venues in their contemporary surroundings and political 
environment is of special relevance in the interpretation of public 
politics. General political settings have to be considered as well as 
local circumstances, diplomatic conventions as well as national 
traditions, and administrative guidelines as well as the biographi-
cal backgrounds of the individuals involved. The circumstance 
that regulations and customs were often established over decades 
and described in great detail should not hide the fact that the 
execution of those customs and regulations left room for 
manoeuvre. 

The symbolism of politics was revived and re-enacted from the 
last third of the nineteenth century onwards, a time that is partic-
ularly rich in examples of how etiquette and protocol were used 
in diplomatic negotiating. The last decades before the war also 
marked a period of increasing complexity and changeability in 
international affairs. Resident diplomats who represented conti-
nuities in interstate relations were only part of the vibrant diplo-
matic theatre that found new forms and expressions and thus 
adjusted to the requirements of public and popular politics. 
Power constellations and alliances were affected by what can be 
described as symbolic acting to an extent that was beyond the 
traditional scope of diplomatic negotiations. 

(IV) Diplomatic protocol and ceremonial were not necessarily 
aimed at public audiences. Within the narrower sphere of diplo-
macy they were also a means of politics that (potentially) 
expressed mutual respect as well as diplomatic reciprocity. 
Among other things, the decoration of individuals-a promi-
nent example of the use of an established custom with a modern 
or contemporary intention-proved to be a very effective 

34 Johannes Paulmann, Pomp und Politik: Monarchenbegegnungen in Europa zwischen Ancien 
Regime und Erstem Weltkrieg (Paderborn, 2000). For diplomatic ceremonial and the use of 
non-verbal signals in diplomacy see William Roosen, 'Early Modern Diplomatic 
Ceremonial: A Systems Approach', 1he Journal qf Modern History, 52 (1980), 452-76; 
Raymond Cohen, Theatre qf Power: 1he Art qf Di,plomatic Signalling (London, 1987). 
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weapon in this arena of interstate relations, although not 
without cultural variations in diplomatic practice. These differ-
ences were closely linked with the traditions of the respective 
states, but also with the diplomat's ability to adapt to the habits 
of his host country. This was, of course, especially important for 
diplomatic relations between states from dissimilar cultural 
areas. The discussion of European diplomatic behaviour outside 
Europe not only reveals consequences for diplomatic practice 
and interstate relations but, equally importantly, it raises aware-
ness of symbolic aspects within European diplomacy that are 
normally taken for granted. 

(V) Differences in diplomatic cultures and the conduct of 
diplomacy arose particularly when the political culture of a state 
did not correspond to the long-established traditions of European 
monarchies. Most prominently, revolutions provide evidence of 
how differing ideas of state systems and ideologies affected the 
diplomatic stage. 35 At a general level, permanent diplomatic 
relations between monarchies on the one hand and republics 
on the other implied recognition of the respective systems. 
Moreover, starting with the question of accreditation to the 
sovereign, almost all aspects of diplomatic practice could be 
symbolically charged. As the examples of Switzerland and the 
USA, and to some extent also that of France which will be 
touched upon in Part III of this volume, show, the adoption of a 
pragmatic course took the edge off ideological discord within the 
diplomats' world. 

(VI) Not all officials who contributed to the machinery of 
international relations belonged to the diplomatic establishment. 
The most prominent example of such 'outsiders' who were not 
considered equal in status and rank by the members of the 
diplomatic establishment were consuls. Traditionally concerned 
with the protection of commercial interests, consuls gained 
increasing importance with the rise of trade relations during the 
nineteenth century, but foreign policy was, in general, beyond 

35 See David Armstrong, 'The Diplomacy of Revolutionary States', inJan Melissen 
(ed.), Innovation in Diplomatic Practice (Basingstoke, 1999), 43-59; Linda S. Frey and Marsha 
L. Frey, "'The reign of the charlatans is over": The French Revolutionary Attack on 
Diplomatic Practice',Joumal ef Modem History, 65 (1993), 706-44. In general on ideology in 
international relations see Nigel Gould-Davies, 'Ideology', in Finney (ed.), Palgrave 
Advances in International History, w5-35; Michael H. Hunt, 'Ideology', in Hogan and 
Paterson (eds.), American Foreign Relations, 221-40. 
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their authority.36 However, the lack of political and legal author-
ity as official representatives and the condescension of their supe-
riors was less restricting for positions on the diplomatic fringes. In 
many ways, the consuls' autonomy and their wide local powers in 
far distant places displayed the patterns of early modern diplo-
macy. It was only when the politics of the Great Powers affected 
these regions more immediately that such patterns changed. 
Consuls were by no means the only outsiders in the diplomatic 
profession. Military officers who served as service attaches and 
locally employed staff such as the Levantine dragomans, whose 
tasks went beyond those of mere interpreters, could be added to 
the list. Their expertise and experiences clearly illustrate that the 
diplomats' world was less secluded than it seemed. 

As in areas of diplomacy dealt with in this volume, develop-
ments within the non-diplomatic staff reveal major transforma-
tions in nineteenth-century diplomacy and its problems of 
adapting to a changing world. No less important, they offer 
different angles and insights that are often neglected, not least 
because many accounts of diplomacy are based on sources that 
were produced by diplomats themselves. 

IV 

The contributions to this volume leave little doubt about the 
heterogeneity and complexity of the diplomats' world up to 1914. 
Given the wide scope of topics resulting from the diversity of 
diplomatic culture and the variability of individual, institutional, 
political, and socio-cultural denominators, there is an inherent 
danger of presenting the diplomats' world as an arbitrary series 
of unrelated phenomena. This is even more the case as the 
volume's comparative approach to some extent underlines the 
differences in selected national and geographical environments. 

That a cultural history intends the opposite can be shown in a 
number of ways. Above all, the exploration of the diplomats' 
world here goes beyond a mere history of the diplomatic service 

36 For the history of the consular services see, among others, Baillou (ed.), Les Aifaires 
etrangeres, ii. 117-92; Desmond Christopher Martin Platt, The Cinderella Service: British Consuls 
since 1825 (London, 1971); C. S. Kennedy, The American Consul: A History ef the United States 
Consular Service, 1776-1914 (New York, 1990). 
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and its personnel. The culturalist approach understands diplo-
macy in a much broader context, offering insights into the period 
that are not necessarily connected with foreign relations. 
Ideology, public opinion, or nineteenth-century bureaucracies are 
among the many 'domestic realities' that not only contribute to 
the context of diplomacy but can be studied through the prism of 
diplomacy itsel£ 37 The circumstance that diplomats are a clearly 
defined group encourages comparison and contextualization. 

Such an extended exploration of the diplomats' world illus-
trates the shortcomings of studying international relations-and 
diplomacy as one of its 'key components'38-without a broader 
approach. The example of art collecting in Italy clearly suggests 
that separating the non-political and political activities of diplo-
mats is not as straightforward as is often implied. 39 Indeed, it is 
arguable that any aspect of a diplomat's life abroad potentially 
has a political dimension. Diplomatic practice is not a one-to-one 
implementation of foreign policy. It has to be investigated within 
different contexts, especially in cases where mentality, percep-
tions, or even emotions came into play.40 The diplomats' individ-
ual dispositions and official foreign policy interrelate in various 
ways, and distinctions admittedly often remain rather vague. 
However, in contrast to classical accounts of foreign relations in 
which diplomats are often reduced to recipients of instructions by 
their governments, the explanatory potential of both the actual 
and the conceivable activities of diplomats is striking. 

Moreover, diplomats are committed to the policies and identi-
ties of their country of origin and at the same time exposed to a 
foreign environment. As a consequence there are at least two 
places of reference, the home country and the state to which they 
are accredited. It is obvious that diplomats, either as actors or as 
observers and commentators, provide important evidence for the 
dynamics of bilateral and multilateral relations. No less impor-
tant is that in their individual values and perceptions diplomats 
embody transfer and cultural interactions between states in the 

37 See Paul M. Kennedy, The Realities behind Diplomacy: Background lefluences on British 
External Policy, 1865-1980 (London, 1981); Otte, 'Diplomacy', 42-51. 

38 Ibid. 44. 
39 See the essay by Saho Matsumoto-Best in this volume. 
40 See Wynne Elizabeth Russell,' "Control Yourself, Sir!": A Call for Research into 

Emotion Cultures in Diplomacy', in Slavik (ed.), lntercultural Communication and Diplomacy, 
391-402. 
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sphere of high politics. Here international relations are 
presented-not necessarily in a state-centric view-as intercul-
tural relations. 41 

This aspect is closely connected with a final point that makes a 
cultural history of diplomacy an important aspect of historical 
investigation. Diplomats were, as Zara Steiner put it, the 'multi-
nationals of their time'. 42 As such, the members of the corps diplo-
matique complied with certain common standards of diplomatic 
practice and constituted an enclosed but increasingly contested 
sphere. In many respects social affiliations contributed to this 
cohesion, especially in the case of aristocrats who regarded them-
selves 'as in some sense parts of a social order which transcended 
national boundaries'. 43 Still, diplomatic culture could not be 
taken for granted. In many instances it in itself constituted an 
element of deliberation and diplomatic negotiation, and put 
international society to the test. 

The question remains whether the nineteenth-century diplo-
matic corps constituted more than a network of representatives of 
nation-states. Was it, as has recently been argued, a transnational 
network of experts?44 One of the main difficulties in defining such 
an 'epistemic community' is the assumption of common goals and 
universal aims of diplomacy-such as the preservation of peace-
which do not necessarily correlate with intergovernmental activi-
ties and their execution by diplomats. Similarly, any existing 
'transnational consciousness, that is, an awareness that there are 
interests, concerns, and aspirations that transcend national 
boundaries',45 faced the realties of power politics, not least in 
cases of political disequilibrium between Western and non-
Western states. Here diplomacy was not always 'the reflection of a 
shared interpretation of the world'. 46 In any case, just as diplo-
macy by definition transgresses national boundaries, diplomats 

41 See Iriye, 'Culture and International History', 242;3. 
42 Zara S. Steiner, 'Introduction', in ead. (ed.), 17ze Times Survl!Y, 9-32, at 16. 
43 Anderson, 17ze Rise qf Modem Dipwmacy, 121. 
44 Cf. Mai'a K. Davis Cross, 77ze European Dipwmatic Corps: Diploma/J and International 

Cooperation from Westphalia to Maastricht (Basingstoke, 2007). For the broader context of 
transnationalism and epistemic communities see Patricia Clavin, 'Defining Transnation-
alism', Conlmzporary IntemaJional History, 14/ 4 (2005), 421-39, at 427-9. 

45 Akira lriye, 'Global History', in Finney (ed.), Pa/grave Advances in International History, 
320-44, at 331-2. 

46 Michael Auslin, Negotiating with Imperialism: 7he Unequal Treaties and the Culture qf 
Japanese Diplomacy (Cambridge, Mass., 2004), 201. 
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contributed to the internationality of their calling, both in their 
cognitive maps and by changing their posts and host countries. 
The investigation of the diplomats' world emphasizes this multi-
national character of foreign affairs.47 

To conclude, a study of the intricacies of the diplomats' world 
enriches our knowledge of nineteenth-century foreign relations in 
a new and original way. More importantly, it helps to explain the 
mechanics of internationalism more comprehensively, incorpo-
rating all levels of life and work that affected the process of deci-
sion-making. As such it helps to overcome a central divide in the 
historical profession that has long characterized the different 
schools of historiography. Cultural history provides the umbrella 
under which social, political, and cultural research can combine 
their findings to produce a rich, coherent, and fuller picture of 
international diplomacy. 

47 See in this sense Akira lriye, 'Internationalizing International History', in Thomas 
Bender (ed.), &thinking American History in a Global Age (Berkeley, 2002), 47-62. 
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Foreign Office, 1867-1914 
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A widely reported anecdote from the turn of the twentieth 
century casts an amusing, if not inaccurate light on the culture of 
diplomacy in the imperial and royal foreign service. At the time 
of his application for admission, the future foreign minister, 
Count Ottokar Czernin (1872-1932), was told to prepare himself 
for the required 'diplomatic examination'. Through his birth and 
connections, Czernin belonged to the crème of the Austro-
Bohemian aristocracy that had emerged in the seventeenth 
century as the closest domestic ally of the ruling house and 
remained distinctly recognizable around 1900. Czernin's 
brother-in-law, the diplomat Count Karl Kinsky (1858-1919), 
whose fame came largely to rest on his winning the Grand 
National and his relationship with Lady Randolph Churchill, 
had earlier been dispensed from taking the examination on 
account of his high social position. That the Ballhausplatz 
wanted to hold Czernin to the rules provoked his father-in-law, 
the grandee Prince Ferdinand Kinsky (1834-1904), to complain 
directly to the foreign minister. Supposedly slamming his fist on 
the table, he demanded an explanation for what he termed 'a 
miserable state of affairs' (elende Protektionswirtschaft): 'One takes 
the one and doesn't take the other.' 1 Intimidated by the clarity of 
this logic, the minister yielded, permitting Czernin to join the 
corps as Kinsky had done. 

For the archival sources and additional secondary literature on which this essay is based, 
see William D. Godsey,Jr., Aristocratic &doubt: The Austro-Hungarian Foreign Office on the Eve 
qf the First World War (West Lafayette, Ind., 1999). 

1 Arthur Graf Polzer-Hoditz, Kaiser Karl: Aus der Geheimmappe seines Kabinettschefs (2nd 
edn.; Vienna, 1980), 189-90. 
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In the two decades preceding this incident, a leading official in 
the foreign ministry's central office, section councillor (later court 
and ministerial councillor) Adolfvon Plason (1846-1914) had, in a 
series of memoranda, systematically criticized many aspects of 
personnel policy at least inherent in this anecdote. Several years 
after the admission of Czernin, the newly appointed foreign 
minister, Baron (1909: Count) Alois Aehrenthal (1906-12), began 
more or less haphazardly reforming what was regarded by 
many contemporaries as a disastrously deficient service. 2 In some 
respects, Aehrenthal seems to have picked up on some of Plason's 
suggestions, none of which had ever gone beyond the stage of 
discussion. As we shall see in the following comparison of Plason's 
ideas and Aehrenthal's changes, the culture of Austro-Hungarian 
diplomacy made it unlikely that the former even indirectly 
provided the catalyst for the latter. The two men shared neither a 
similar personal background or upbringing nor comparable 
careers in the Ballhausplatz. Their approaches reflected these 
differences, with Aehrenthal's measures going substantially beyond 
what Plason had envisaged. Though Plason was still on active duty 
when Aehrenthal took office, he played no appreciable role in the 
minister's initial innovations and, in fact, retired soon thereafter. 

Plason drew up a series of increasingly pointed reform memo-
randa, the first of which was written in the early 1880s at the insti-
gation of the foreign minister, Count Gustav Kálnoky (1881-g5).3 

Plason addressed his pleas for change, ultimately unsuccessfully, 
both to him and his successor in office, Count Agenor 
Goluchowski (1895-1906). Plason's proposals were the product of 
his many years of participating, in a subordinate capacity, in the 
foreign office's admissions process. Indeed, by the time of his 
retirement, he must have been something of an institution in that 
regard. For decades he conducted the first interviews with candi-

2 More recently the historian Helmut Rumpler has characterized the state of the 
central office at the end of the nineteenth century as an 'organizational and moral disas-
ter'. Helmut Rumpler, 'Die rechtlich-organisatorischen und sozialen Rahmenbedin-
gungen fur die AuBenpolitik der Habsburgermonarchie 1848-1916', in Adam 
Wandruszka and Peter Urbanitsch (eds.), Die Habsburgermonarchie I848-1918, 6 vols. 
(Vienna, 1973-93), vi. pt. 1, Die Habsburgermonarchie im System der internationalen Beziehungen 
(1989), 1-121, at 80. 

3 Four extensive reform memoranda by Plason from the early 1880s to 1900 are found 
in Osterreichisches Staatsarchiv, Haus-, Hof- und Staatsarchiv (Vienna) (hereafter 
HHStA), Administrative Registratur (hereafter AR), F6, carton 39, folder Dip!. Prilfung I 
Diverse. 



The Austro-Hungarian Foreign Office 61 

dates for the diplomatic service and ministerial bureaucracy, 
provided the initial assessment of their intellectual and linguistic 
qualifications through a 'qualifying examination' (Vorprii.fang) in 
French that he himself administered, and sat on the commission 
that oversaw the 'diplomatic examination' (Diplomatenprüfung). This 
latter requirement was the last to be absolved, after a year of 
provisional service in the foreign office by an aspirant, before 
definitive entry into the service could take place. Plason kept up 
with the careers of those admitted and thus, despite the fact that 
he did not belong to the personnel department, amassed a fund of 
unrivalled experience about the Ballhausplatz's officials. 

In the memoranda which he wrote between 1883 and rgoo 
Plason concerned himself with only two of the three branches of 
service that at the time composed European foreign ministries, 
including that of Austria-Hungary. These branches-the diplo-
matic corps, the ministerial bureaucracy in Vienna, and the 
consular service-traced their origins to various offices of the 
early modern princely administration.4 Though by the late 
modern era united within the foreign ministry, a strict division 
still existed between them that was reinforced by marked differ-
ences in culture. Plason only marginally touched on the consular 
service. This fact, together with his general approach to reform, 
can be explained largely by his own career, which was spent 
exclusively in the central office, as well as by the prestige enjoyed 
by the diplomatic corps. The limits this first factor placed on his 
perspective will be discussed in more detail below. His recom-
mendations for change nevertheless foresaw the modernization 
of the foreign policy apparatus as it occurred much later, at least 
with respect to ending the divisions between the three branches 
of service. More generally, Plason condemned what, beginning 
in the 1870s, he believed to be declining intellectual levels and the 
absence of a culture of merit, particularly in comparison with 
other Viennese ministries. 

4 Heinrich Pfusterschmid-Hardtenstein, 'Von der Orientalischen Akademie zur k.u.k. 
Konsularakademie: Eine maria-theresianische Institution und ihre Bedeutung fiir den 
auswartigen Dienst der osterreichisch-ungarischen Monarchie', in Wandruszka and 
Urbanitsch (eds.), Die Habsburgermonarchie, vi. pt. 1. 122-95, at 124-5. More recently, 
Heinrich Pfusterschrnid-Hardtenstein, 'Die Orientalische- und spatere Konsularakadernie 
1848-1918: Eine friihe Fachhochschule im Zeitalter der Industrialisierung', in Oliver 
Rathkolb (ed.), 250 Jahre: Von der Orientalischen zur Diplomatischen Akademie in Wien (Innsbruck, 
2004), 77-103. 
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He identified a series of factors responsible for these problems. 
The admissions process, especially the examinations, he charac-
terized as faulty and not up to the requirements of the service. 
He demanded both that the tests be made more challenging and 
a general reconsideration of the material examined. He decried 
the frequent cheating in the written part of the diplomatic exam-
ination, which was not supervised. Here, his views concurred 
remarkably with those of Count Ottokar Czernin, who referred 
to the examination which he had refused to take as a 'well-known 
swindle'.5 Plason also wanted to do away with the condition that 
an aspirant had to demonstrate a private income in order to be 
admitted, a change that would have widened the circle of poten-
tial recruits. He criticized as disadvantageous for the course of 
business in the ministry the candidates' lack of practical knowl-
edge of the workings of the bureaucracy. Future diplomats in 
particular lacked experience in other branches of state service 
before entering the corps. In general, Plason condemned 'the 
completely false system of admissions and employment of the 
new generation [ of diplomats]' as damaging for the interests and 
the reputation of the Monarchy abroad. 6 

In all of his memoranda, a focus of Plason's criticism was the 
strict division between the branches of service, but of chief 
concern was that between the ministerial bureaucracy in Vienna 
and the diplomatic corps. The consular service would apparently 
have maintained its separate existence after a reform. After fulfill-
ing the requirements, a candidate traditionally gained entry to 
only one of the three branches, although the ministerial bureau-
cracy and the diplomatic corps shared an almost identical admis-
sions process. Transfers from Vienna to the missions and 
embassies abroad almost never took place, while diplomats came 
to the capital only to assume leading positions. The foreign minis-
ter, for instance, was never drawn from the personnel of the 
central office. In this way, diplomats in the strict sense of the term 
dominated the entire service. The many requests for transfers, 
especially from the consular service, are evidence of the enormous 
prestige enjoyed by the diplomatic corps. The Ballhausplatz 

5 Czernin memorandum from February 1909, HHStA, Archduke Franz Ferdinand 
Papers, carton 12. 

6 'Ausblick nach einer Reform der diplomatischen Prtifung und der Dienstzweige des 
Ministeriums' (1895), memorandum by Plason, HHStA, AR, F6 carton 39. 
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agreed to such moves generally only in the case of special knowl-
edge or abilities. They were rarest for those who had spent their 
careers in Vienna, which further indicates their subordinate posi-
tion in the ministry's hierarchy. In this connection, Plason 
discreetly addressed the awkward question of the social composi-
tion of the branches of service. Because of their numbers and the 
posts that they occupied, the broad-acred and pedigreed nobility 
dominated the diplomatic corps, whereas the less wealthy and 
newer nobility, often barely distinguishable from the upper middle 
class, determined the tone of the internal service. The administra-
tive division between these branches was thus reinforced socially. 
For Plason, the amateurishness and decline that he believed char-
acterized the service resulted from this circumstance. 

The strong position of the aristocracy in the foreign service was 
a product of both long-term factors and more recent develop-
ments, none of which, however, was addressed by Plason in his 
memoranda. Traditionally, the background of a diplomat, espe-
cially at the highest level, reflected the lustre of the ruler he repre-
sented. In the case of the House of Austria, which because of its 
long imperial tradition claimed the ranking place among Europe's 
ruling families, this point had particular relevance. According to 
one head of mission around 1900, the historical memory of past 
greatness helped paper over Austria's decline in status within the 
concert of the Great Powers. 7 The increasing recruitment of old 
noble names into the foreign service that occurred in the later 
nineteenth century is nevertheless improbable on that basis alone. 
More decisive must have been the bureaucratization and special-
ization of other branches of state service that made the advantages 
of noble birth there less important and that also seem to have 
made them less attractive to aristocrats themselves. The introduc-
tion of universal military service in 1868 accelerated the already 
much-advanced embourgeoisement of the army, earlier the noble 
career par excellence.8 In contrast, the conduct of diplomacy still 
required the benefits of a well-born upbringing, including 
manners, education, languages, and independent wealth. Finally, 
to the extent possible given power political realities, the emperor, 

7 William D. Godsey,Jr., Aristocratic Redoubt: The Austro-Hungarian Foreign Office on the Eue 
efthe First World War (West Lafayette, Ind., 1999), 174. 

8 For the army see Istvan Deak, Beyond Nationalism: A Social and Political History ef the 
Habsburg Officer Corps, 1848-1918 (New York, 1990). 
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FranzJoseph (1848-1916), cultivated the long-standing dynastic 
ties to the aristocracy and favoured its representatives where possi-
ble. 9 His hand was strengthened in this respect by the fact that 
foreign policy constitutionally remained his sole prerogative and 
the ministry itself continued to be responsible simultaneously for 
the affairs of the imperial house (k.u.k. Ministerium des kaiserlichen und 
kiiniglichen Hauses und des Äußern). Particularly in the earlier decades 
of his reign, the emperor is known to have overruled his foreign 
minister to grant entry to the blue-blooded who lacked the 
required qualifications. On other occasions, he explicitly counte-
nanced such admissions as recommended by the foreign minister, 
Kalnoky. Under his rule the aristocracy, paradoxically, came to 
occupy a statistically better position in the service than it had 
possessed under Metternich. 

The increase in the proportion of old nobles may have been 
influenced by a further factor. Plason believed that the decline of 
the ministry, as he saw it, had begun in the early 1870s, though he 
does not clarify that period's significance for his thesis. There 
exists, however, a remarkable correlation between the late nine-
teenth-century depression that set in for two decades after the 
stock market crash of 1873 and the reversal of 'modernization' at 
the Ballhausplatz underway since the late 1860s. At the latest 
during the tenure of the uninspired and uninspiring foreign minis-
ter Baron Heinrich Haymerle (1879-81), the incorporation of 
economic factors into the policy process by the introduction of 
timely administrative structures in the ministry and the missions 
abroad had foundered, while noble recruitment had increased. IO 
Though a causal connection between them would be difficult to 
establish, both tendencies continued under Haymerle's immediate 
successors. Questionable at any rate would be the attribution of 
reactionary economic views to the aristocracy, particularly since it 
had played a leading role in early industrialization. 11 In our period 
as well we find the names of some of its leading representatives-

9 Almost at the turn of the twentieth century, Franz Joseph sharpened the pedigreed 
requirements for admission to his Court to guarantee the continued dominance there of 
the aristocracy. William D. Godsey,Jr., 'Fragment einer Biographie: Nikolaus Horthy de 
Nagybanya und der Wiener Hof, Wiener Geschichtsbliitter, 57 (2002), 321-8, at 32~5. 

10 Godsey, Aristocratic Redoubt, 106 and 116. 
11 For the contribution of the aristocracy to industrialization in Austria see Herman 

Freudenberger, Lost Momentum: Austrian Economic Development 175os--1830s (Vienna, 2003), 
ch. 8. 
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quite in contrast to the oft-propagated myth that a lord 'does not 
go into business' 12-on the directorates of modern enterprises 
such as railroads and banks. But the damage inflicted by the crash 
of 1873 discredited international capital and markets among 
nobles, just as it did among other parts of the population, and 
perhaps reinforced an inclination to restrict economic activity to 
the regional or domestic level. 13 Repercussions of these develop-
ments for the foreign policy apparatus thus remain unclear, but 
their possibility should not be dismissed altogether. 

Original sources such as personnel files and contemporary 
correspondence more than verify the problems to which Plason 
drew attention in his memoranda. In almost early modern 
measure, connections and patronage determined who would be 
admitted to the service. As late as the tenures of the last two pre-
war foreign ministers, Aehrenthal and Count Leopold Berchtold 
(1912-15), we find the sons of six Austrian (Hohenwart, Windisch-
Graetz, Badeni, and Gautsch) and Hungarian minister-presi-
dents (Szápáry and Khuen-Belasi-Hedervary). Many members of 
the corps had the closest familial ties to ministers, state secre-
taries, and other high-ranking officials in both halves of the 
Monarchy. The fathers of ten diplomats became generals or 
admirals. The careers of Baron Anton Kiss (1880-1971) and 
Count Alexander Török (1881-1939) are explicable only through 
their unusual relationships. Kiss's mother was the actress and 
long-time confidante of Emperor Franz Joseph, Katharina 
Schratt (1853-1940), while Török was alleged to be the illegiti-
mate son of Crown Prince Rudolf (1858-89), to whom he bore a 
striking physical resemblance. While Franz Joseph interested 
himself in Kiss's advance through the service, he nevertheless 
avoided the obnoxious and arbitrary interventions in diplomatic 
assignments that plagued the WilhelmstraBe under the German 
emperor, William II (1888-1918). 14 But as FranzJoseph sharply 
reminded the chief of the general staff, the Austro-Hungarian 

12 Hannes Stekl and Marija Wakounig, Windisch-Graetz: Ein Furstenhaus im 19. und 20. 
Jahrhundert (Vienna, 1992), II9. 

13 For a useful approach to the question of the geographical parameters of noble 
economic activity in the later nineteenth century see Thierry Jacob, 'Das Engagement des 
Adels der preuBischen Provinz Sachsen in der kapitalistischen Wirtschaft 1860-1914/JS', 
in Heinz Reif (ed.), Adel und Burgertum in Deutschland, 2 vols. (Berlin, 2000-2001), i. 
Entwicklungslinien und Wendepunkte im 19. Jahrhundert (2000), 273-330. 

14 Lamar Cecil, The German Di,plomatic Seroice, 1871-1914 (Princeton, 1976), 215-19. 
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foreign minister implemented the monarch's own policy. 15 There 
is no reason to believe that this principle did not extend to the 
matter of personnel who, after all, were his representatives not 
only in international law but also in his own personalized 
conception of dominion. 

Standardized rules of admission to the foreign office regarding 
education and experience had been introduced as early as the 
middle of the nineteenth century. Despite the rapid changes in 
the framework of international politics, the Ballhausplatz did not 
revise them in any substantial way in the half-century between 
the first decade of Franz Joseph's reign and Aehrenthal's tenure 
as foreign minister. Indeed, they were taken ever less seriously by 
those in charge, with the exception of Plason. Dispensations from 
requirements such as state examinations (Staatsexamen) were not 
uncommon. Great leniency also prevailed with respect to classi-
cal diplomatic skills such as a working knowledge of French. The 
results of the preliminary examination administered by Plason in 
that language-and his recommendations-often did not agree 
with decisions already reached at higher levels to admit certain 
candidates. Plason's damnation of the miserable performance of 
Count Paul Wenckheim (1881-1945), a great-grandson of Field 
Marshal Radetzky, made little impression on the foreign minis-
ter, Goluchowski. That Count Heinrich Hoyos (1878-1957), the 
son of an ambassador and the brother of two other diplomats, 
twice failed the preliminary examination merely delayed his 
entry into the service. It was not, in fact, Plason who made the 
decision about whom to accept or reject, but rather the foreign 
minister or the first section chief as the ranking permanent offi-
cial in the Ballhausplatz. 

Shortly before the turn of the century, education at the 
Viennese Oriental Academy (later Consular Academy), at that 
time Europe's oldest and most respected school of foreign 
service, was reformed by the ministry to take modern require-
ments into account. A comparable reshaping of the prerequisites 
for a career in diplomacy did not take place at that time. 
Although the disadvantages of the lack of theoretical and practi-
cal training of future diplomats in political economy and 

15 Field Marshal Conrad [Franz Graf Conrad von Hotzendorf], Aus meiner Dienstzeit 
1906-1918, 5 vols. (Vienna, 1921-5), ii. 1910---1912: Die ,Zeit des lihyanischen Krieges und des 
Baf.kankrieges his Ende 1912 (1922), 282. 
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commerce became increasingly evident, the foreign office chose 
not to correct the problem by using the resources of the Oriental 
Academy. The traditional barriers between the branches of 
service remained too strong. The Academy's graduates were not 
recruited systematically for diplomacy. The few exceptions that 
moved more or less directly from the Academy to a mission 
abroad belonged overwhelmingly to the old nobility. Alumni of 
the Academy who later, near the end of a consular career, 
received a diplomatic assignment almost invariably ended up in 
places outside Europe that regular diplomats shunned. The only 
ambassadorial post to which an old boy of the Academy could 
reasonably hope to aspire was that in Tokyo. Under Foreign 
Minister Aehrenthal, the Academy's former students appear 
more prominently in the leadership at the central office, for 
example, in the post of section chief. Statistically, though, they 
remained even more insignificant there than in the diplomatic 
corps. 

Plason's objection that the Ballhausplatz recruited too many 
young and bureaucratically inexperienced officials is likewise 
confirmed by a look at the sources. In contrast, the other 
Viennese ministries generally recruited only those who had 
served several years in subordinate offices, usually in the crown-
lands. Even at the beginning of the twentieth century, the careers 
of nearly two-thirds of future diplomats began directly in the 
foreign service. This burdened the ministry, according to Plason, 
both with their training in elementary administrative routines 
and with a large number of officials of relatively limited use in 
their initial years of service. What practical knowledge they 
brought with them usually derived from a short stint of only a 
few months in another institution. Plason aimed to 'bureaucra-
tize' the Ballhausplatz's personnel, though developments during 
the years in which he composed his memoranda pointed in the 
other direction. The responsible authorities in the foreign office 
preferred the advantages of birth and breeding over those of 
education and experience. But Plason, himself the descendant of 
a family with noble pretensions that had fled France during the 
Revolution, also recognized the value of upbringing for the prac-
tice of diplomacy. He therefore did not recommend abolishing 
the minister's right of free decision in rejecting an aspirant, even 
if he fulfilled all formal written requirements. 
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In its policy of recruitment, the foreign office proved relatively 
impervious to not only the rest of the civil administration, but 
also the military. This is perhaps all the more remarkable given 
that foreign policy and the army were the only significant joint' 
affairs in the Dual Monarchy as fashioned by the Compromise of 
1867. Diplomats and officers, with the dynasty itself, were the 
carriers of the system. The relationship between the foreign 
service and the military in Vienna differed fundamentally from 
that in Berlin, where the WilhelmstraBe frequently recruited 
from the Prussian officer corps. 16 The militarization of diplo-
macy, at least at the level of personnel, never occurred in Austria. 
In the early years of his reign, Franz Joseph had occasionally sent 
mission chiefs with military rank abroad, especially to Russia and 
the Balkan states. By the end of the nineteenth century, this prac-
tice had almost ended. The increasing induction of aristocrats 
into the diplomatic corps was paralleled by the social democrati-
zation of the officer corps, which in turn widened the gulf 
between these two branches of imperial service and made cross-
fertilization more difficult. Questions of substance and outlook 
produced additional tensions, as was apparent in the association 
between diplomats and military attaches stationed at the missions 
abroad who were subordinate not to the Ballhausplatz but to the 
chief of the general staff. Almost on the eve of the First World 
War, the military attache in Paris censured his diplomatic 
colleagues in terms that clearly indicate their different concep-
tions of service and ways of looking at the world: 'The Austro-
Hungarian embassy is a quiet isolated island in the sea of 
democratic sentiment in Paris, and is surrounded by a Chinese 
Wall behind which the chosen few pursue their secret rituals.' 17 

Only as the international situation worsened towards the end of 
his tenure did the foreign minister, Aehrenthal, appoint a few 
officers experienced in the Balkans to the diplomatic service, a 
development conditioned by his own lack of qualified personnel 

16 Cecil, German Diplomatic Service, ch. 4. 
17 Colonel Julius Vidale to August von Urbanski, 27 Feb. 1913, Osterreichisches 

Staatsarchiv, Kriegsarchiv (Vienna), Conrad von Hotzendorff Papers, BII450: 76. For the 
military and naval attaches see further William D. Godsey,Jr., 'Officers vs. Diplomats: 
Bureaucracy and Foreign Policy in Austria-Hungary 1906-1914', Mitteilungen des Oster-
reichischen Staatsarchivs, 46 (1998), 43-66. Fundamental for the army and foreign policy in 
Austria-Hungary is Gunther Kronenbitter, 'Krieg im Frieden': Die Fuhrung der k.u.k. A1mee und 
die Grq/Jmachtpolitik Osterreich-Ungams I906-I9I4 (Munich, 2003). 
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for such critical posts. Perhaps appropriately, Baron Wladimir 
Giesl (1860-1936), a general and Austro-Hungarian envoy in 
Belgrade in the late summer of 1914, handed over the famous 
ultimatum. 

In one respect, the Ballhauplatz vigorously enforced the 
admissions requirements for the diplomatic corps. In order to be 
taken into consideration for a foreign posting, a candidate had to 
provide notarized proof of an independent income of 4,000 
florins, which was later raised to 12,000 crowns. Two considera-
tions governed policy here. First, the foreign ministry was not 
accountable to the parliaments in Vienna and Budapest and they 
kept the funds they allocated to a minimum. Thus the Ballhaus-
platz could not fully reimburse its own employees for their 
overheads either in expensive assignments abroad or in moving 
from one post to another. Diplomats, even those of subordinate 
rank, were expected to maintain a lifestyle in foreign capitals 
commensurate with their position as representatives of the 
Monarchy. They had to be housed and served appropriately, 
able to entertain large numbers of guests, and pay for member-
ships in local clubs. Such activities directly enhanced their ability 
to gather information, one of the main occupations of an agent 
abroad. 

This disparity between costs and resources forced the foreign 
office to recruit from among the wealthiest sectors of the popula-
tion. Only with an apanage from home could a young attache, 
who for years often drew no salary from the ministry, make ends 
meet. As Austria-Hungary remained primarily an agrarian state 
after 1900, if also a rapidly industrializing one, much of the great-
est wealth, in contrast to the situation in Germany and Britain, 
was still based in the ownership of large domains. The aristoc-
racy continued to dominate such properties in both Austria and 
Hungary, with the result that the Ballhausplatz, also for this 
reason, recruited heavily from that group. In the years immedi-
ately preceding the outbreak of the First World War, some two-
thirds of the diplomats came from landed families. The three 
largest complexes of real property in the Kingdom of St 
Stephan-Esterhazy, Festetics, and Schonborn-Buchheim-
were represented in the corps. A long list of similarly historic 
names, including Schwarzenberg, Trauttmansdorff, Lobkowitz, 
Kinsky, and Thun-Hohenstein, could be drawn up for those 
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from the western half of the Monarchy. By introducing regular 
pay from the first day of employment, Plason wanted to end the 
reliance on private money, a move that would inexorably have 
altered the social complexion of the service. 

Plason's many laments about the decline of the 'diplomatic 
examination', which was both the last and most important hurdle 
to definitive admission, remained as relevant at the time of his 
retirement in 1908 as they had been in the 1880s and 1890s. 
Indeed, little had changed since the contention surrounding 
Ottokar Czernin's entry into the service ten years earlier. 
Nowhere was this made as apparent as in a letter from the later 
ambassador to Berlin, Prince Gottfried Hohenlohe-Schillingsftirst 
(1867-1932), to his friend Count Leopold Berchtold, who was at 
that time serving as ambassador at St Petersburg. He entertain-
ingly related the circumstances surrounding the admission of his 
relative, the apparently dim-witted Count Ladislaus Cziraky 
(1876-1935), a pedigreed and well-connected Hungarian noble, to 
the diplomatic corps: 

Perhaps Cziráky will become Aehrenthal's successor--today I received 
a telegram from 'Laszlo' that he passed his test. I was very jittery on his 
account because they've been yammering in the ministry that he's very 
weak-but I pleaded with Aehrenthal and everyone that I ran into at 
the Ballplatz to let him through and thank heavens the poor devil has 
managed it. The written theme that he had to deal with was: 'The trade 
treaties of the Monarchy with the Balkan states with special reference to 
the Compromise [of 1867]!!!' Cziráky is supposed to write an essay about 
that? ls there anyone who can write something about that de but en 
blanc??? I doubt it!1 8 

Hohenlohe's remarks demonstrate not only the lack of serious-
ness regarding the examination, but also a high-level aristocratic 
disdain for trade policy matters at precisely the time when they 
had assumed crucial importance in the Monarchy's foreign 
policy. More than a decade earlier Plason and another member of 
the commission that oversaw the diplomatic examination had 
proposed eliminating political economy altogether as a subject to 

18 Hohenlohe to Berchtold, 27 Nov. 1907, Moravsky zemsky archiv (Brno, Czech 
Republic), Berchtold Papers, carton 134, folder 464/i6. The question that Cziraky had to 
answer actually reads: 'What is the significance of the trade treaties with the Balkan states 
for the Monarchy, with reference to the new German-Austro-Hungarian trade treaty?' 
HHStA, AR, Fach 6, carton 36, folder Diplomatenprilfung u5. 
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be tested, arguing that the candidates' lack of knowledge and 
experience made the exercise a farce. Otherwise Plason devoted 
little time in his memoranda to a problem that would be central to 
the changes later introduced by the foreign minister, Aehrenthal. 
Neither in his opinion of the culture of diplomacy at the 

Ballhausplatz nor in his calls for reform was Adolf von Plason 
alone. Similar voices, although with different concerns, came 
from politics, the business world, the press, and within the diplo-
matic corps itself. The well-informed observer and former 
government minister,Josef Maria Baernreither (1845-1925), sent 
a withering assessment of the foreign service to ambassador 
Aehrenthal in St Petersburg, probably because of his status as 
Go›uchowski's presumptive successor. 19 Starting from the 
assumption that economics had become the driving force behind 
international politics, he denounced what he believed to be the 
trade policy helplessness of the Ballhausplatz that hindered an 
effective foreign policy. He claimed that no coherent trade policy 
existed, that the majority of officials were economically incompe-
tent, and that little communication on trade policy occurred 
between the central office and its bureaux abroad. Only a few 
years earlier the ranking Austro-Hungarian ambassador in 
Berlin, Ladislaus von þÿSzQgyény-Marich  (1841-1916), had deliv-
ered a devastating indictment of the Monarchy's diplomatic 
establishment in the Balkans, one with which Baernreither would 
have concurred. Unusual in this case was that it came in an audi-
ence with the monarch himself, and was also brought to 
Aehrenthal's attention. 20 The historian Helmut Rumpler's char-
acterization of the state of the foreign ministry's central office, 
already noted, would thus seem to apply to the diplomatic corps 
as well. The Balkans were not only the sole area in which the 
Monarchy could act as a Great Power, but also the region from 
which threats to its existence were most likely to emerge. 
When Aehrenthal took over the foreign office in the autumn of 
1906, he was thoroughly familiar with these difficulties. Under his 
direction the first significant effort was made since the time of 
Foreign Minister CountJulius Andrassy (1871-9) to adapt the 

19 Baemreither to Aehrenthal, 27 June 1903, reproduced in Solomon Wank (ed.), Aus 
dem Nachlafl Aehrenthal: Bri,efe und Dokumente ;:,ur iisterreichisch-ungarischen Innen-und Areflenpolitik 
188.r1912, 2 vols. (Graz, 1994), i. 298-301. 
20 Szogyeny to Aehrenthal, 6 Oct. 1901 reproduced ibid. 247. 
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Ballhausplatz to modem requirements. The increasingly difficult 
challenges during Aehrenthal's tenure, after the relative calm 
under Goluchowski, made the necessity for an effective foreign 
policy apparatus even more evident. In this respect the Balkans 
had only increased in importance. Aehrenthal's familiarity, if 
any, with Plason's memoranda is unknown. They must have 
known one another since at least the early 1880s, when 
Aehrenthal was assigned to the ministry as a young diplomat. But 
no confidential relationship apparently developed. Indeed, 
shortly after Aehrenthal assumed power, Plason was relieved of 
his function as commissioner for the diplomatic examination. 
Not long thereafter he retired, Aehrenthal obviously having 
found no place for him in the implementation of his reforms. It is 
possible that Plason fell victim to what has become known as the 
'personnel policy putsch', in the course of which the new foreign 
minister peremptorily cashiered a series of officials. 21 In order 
not to be associated with these dismissals, Plason tried to stop the 
publication of his own retirement, which took place around this 
time, in the newspapers. 22 

That Plason seems to have held Foreign Minister Kalnoky 
primarily responsible for the deterioration of the foreign service 
would not have recommended him to Aehrenthal. The new 
incumbent owed his rapid rise through the ranks not only to his 
own considerable talents, but also to Kálnoky's patronage in his 
early career. Beyond this, Plason increasingly openly took the part 
of a representative of the interests of the ministerial bureaucracy 
whose status Kálnoky had severely diminished. Almost inevitably 
this must have been accompanied by a meritorious disdain for 
what Plason considered the dilettantish diplomatic corps. Indeed, 
this is hardly veiled by the harsh criticism in his memoranda. 
Interestingly, Plason is known to have associated with the 
Archduke Franz Ferdinand, whose hatred of diplomats was 
legendary.23 The heir's feelings allegedly resulted from the neglect 

21 This term is used by Helmut Rumpler. See Rumpler, 'Die rechtlich-organi-
satorischen und sozialen Rahmenbedingungen', 82. 

22 The relevant letter is found in Plason's personnel file, HHStA, AR, F4, carton 265. 
23 The author is grateful to Marian Toncic-Sorinj and Yvonne Desmedt-Toncic for 

confirming their great-grandfather's association with the heir, who sent a personal repre-
sentative to Plason's funeral mass at the Church of the Augustine Friars (Augustinerkirche) in 
Vienna. A list of prominent attendees can be found in the Wumer Z,eitung, 4 May 1914, 3. 
For this reference, the author would like to thank Dr Hans Peter Hye. 
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he had experienced at the hands of Austrian diplomats in the 
1890s during his cure for tuberculosis in Egypt. His prejudice was 
strengthened by what he considered his humiliating treatment in 
the affair of his morganatic marriage, which Goluchowski had 
unluckily had to manage as minister of the imperial house. Later, 
informants such as the consul-general in London, Franz 
Stockinger, who sent malicious reports about the local ambassa-
dor, Count Albert Mensdorff-Pouilly-Dietrichstein (1861-1945), 
stoked the old hostility. Plason may well have been a contributory 
factor here during the archduke's visits to him at his villa in 
Salzburg. 

Aehrenthal himself was a product of the diplomatic corps. 
This background strongly influenced his reforms, just as Plason's 
experience in the central office had been formative. The latter 
spent his entire career as a ministerial official in Vienna and, as 
such, was excluded from high policy, which was formulated at an 
altogether different level. For years he headed the department 
responsible for matters of international health and hygiene 
(Sanitatsangelegenheiten), a position that gave him no real perspec-
tive on the Monarchy's foreign policy problems. As administrator 
of the preliminary examination and as a member of the commis-
sion that oversaw the diplomatic examination, his unique insight 
bore upon personnel matters in a narrow sense. Plason was 
mainly interested in ending the discrimination against the minis-
terial bureaucracy. Aehrenthal approached reform, on the other 
hand, more comprehensively, even if his plans were less system-
atically formulated than Plason's, and were introduced in a 
piecemeal and pragmatic way. Aehrenthal had little time for the 
specific concerns of the ministerial bureaucracy. Both in a posi-
tive and negative sense, the foreign minister's reforms reflected 
his aristocratic and diplomatic origins. 

The changes that Aehrenthal introduced between 1906 and 
1912 can be divided roughly into two main areas. First, he at least 
implicitly picked up on Plason's demand for the enlistment of 
better-educated and more-qualified officials, also for the service 
abroad. Even before Plason left the Ballhausplatz, Aehrenthal 
introduced a new rule that required aspirants to have spent 
one or two years in another branch of the state administration. 
This corresponded to Plason's call for the acceptance only of 
candidates with practical experience in the routines of official 
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business. 24 Plason perhaps consoled himself for the loss of his 
post on the board of the diplomatic examination with 
Aehrenthal's novel recruitment of members of the faculty of the 
Consular Academy as commissioners. Beginning in 1908 two 
prominent professors from that institution examined diplomatic 
candidates. Under Foreign Minister Berchtold, the director of 
the Academy also received a seat on the committee. Even more 
unusual, Aehrenthal tapped the intellectual sources of the 
Academy to improve the initial training of future diplomats. In 
1909 he ordered the creation of a one-year 'preparatory course' 
( Vorbereitungskurs) to be taught exclusively by Academy staff. 
Attendance on the course was made mandatory for all aspirants 
to the diplomatic examination. They heard lectures not only on 
traditional diplomatic topics such as international law and 
history, but also political economy. The significance ascribed by 
the foreign ministry to the latter is clear from the fact that two of 
the four professors who conducted the course were specialists in 
the subject. The performance of the participants provided a 
further measure by which the Ballhausplatz could gauge their 
quality. In these changes we see signs of a blurring of the tradi-
tional divisions between the branches of service. 

The year 1909 also witnessed Aehrenthal's reform of the two 
admissions tests. The preliminary examination that came at the 
beginning of the admissions process and that during Plason's time 
had consisted only of a short French-language paper underwent 
an expansion and restructuring. New was a German-language 
essay on a given theme, and the translation of a text from German 
into French. Beginning in 1914 the foreign office also required 
that a candidate prove a written knowledge of English, the 
language of world trade. An oral part with questions in history 
was also introduced in which the aspirant had to demonstrate 
knowledge of French and English. Before Aehrenthal's reform, 
the diplomatic examination, which came at the end of the appli-
cant's year of provisional service in the Ballhausplatz, had been 
composed of three written questions to be answered over three 
days and a one-day oral section. The assignment of three topics, 
for the treatment of which the candidates had a total of four 

24 This new practice may not always have led to the desired results. See Emerich 
Csaky, Vom Geachteten zum Geiichteten: Erinnerungen des k. und k. Diplomaten und k. ungarischen 
Aiiflenministers Emerich CstL91 (1882-1961), ed. Eva-Marie Csaky (Vienna, 1992), 73-4. 
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months, replaced this system. While all generally accessible 
sources, including history books, legal treatises, and lexicons could 
be consulted, the work itself was supposed to be the examinee's 
own. At the end of this procedure came a three-hour supervised 
test to evaluate competence in French as the language of interna-
tional diplomacy. 

The second area of Aehrenthal's reforms addressed more 
directly the formulation of high policy, which went beyond the 
experience of a permanent ministerial official and had thus found 
almost no place in Plason's memoranda. Aehrenthal aimed to 
eliminate the increasingly artificial structural-organizational 
barriers in the treatment of traditional political and trade policy 
questions. His efforts here recalled the improvements in the 
ministry in the 1860s and 1870s that had later been broken off or 
reversed. 25 Just as those reforms had paralleled the early years of 
rapid industrial expansion (Gründerzeit), so Aehrenthal's changes 
must be seen against the background of steep economic growth 
after the turn of the century. Indeed, the years that immediately 
preceded Aehrenthal's takeover of power, 1903 to 1907, witnessed 
a manifest boom. 26 The foreign minister also showed himself at 
the forefront of contemporary developments elsewhere, belying 
the old witticism that Austria lagged behind other countries 
'd'une année, d'une armée et d'une idée'. In the same year that 
Aehrenthal introduced his first measures, a general reform in the 
French foreign ministry ended the old division between political 
and economic sections. Geography instead became the organiz-
ing principle. 27 In keeping with the new approach, Aehrenthal 
also hoped to harness the Monarchy's export markets for the 
purposes of foreign policy. In exchange, he had to be ready to 
place the foreign ministry at the disposal of domestic business, at 
least to a certain degree, and to represent and promote its inter-
ests abroad. Such a programme naturally required, at the 
minimum, adjustments to the traditional courtly-aristocratic 
culture of imperial diplomacy. His reforms of the requirements 
for admission were, in turn, meant to promote that goal. 

25 For these reforms see Rumpler, 'Die rechtlich-organisatorischen und sozialen 
Rahmenbedingungen', 75. 

26 David F. Good, Der wirtschafiliche Aufitieg des Habsburgerreiches 1750-1914, trans. from 
the English by Monika Streissler (Vienna, 1986), 147. 

27 M. B. Hayne, The French Foreign Office and the Origins ef the First World War 1898-1914 
(Oxford, 1993), ch. 7. 
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With little theoretical or practical preparation, Aehrenthal 
carried out his first attempt structurally to incorporate trade 
policy factors into high policy. The shortcomings would soon 
become apparent. The attempt constituted part of a concrete 
policy initiative aimed at shoring up the Monarchy's status as a 
Great Power. On the basis of a peaceful, primarily trade policy 
offensive, he planned to consolidate and expand Austria's sphere 
of influence in the Balkans and to thwart Russian and Italian 
ambitions there. The construction of strategic railways played a 
central role in his thinking. When Aehrenthal took over the 
Ballhausplatz there was not only no systematic integration of 
economic factors into political analysis, but also there had not 
even been a separate economic section since Haymerle's and 
Kálnoky's time. In April 1907, hardly six months after coming to 
office, Aehrenthal endeavoured to correct these problems by 
setting up a trade policy department (Departement I/H.P. 28) 

within the ministry's political section. Its responsibilities were 
directly related to his foreign policy priorities and included 
communications, banks, trade, and so on in the Balkans and the 
Ottoman empire. To head the new unit, Aehrenthal reactivated 
a former consul-general with extensive experience both in the 
Balkans and as an observer of the British commercial empire. 

Aehrenthal's plans for the Balkan Peninsula, especially with 
regard to the construction of new railway lines, early ran into 
difficulties. The Bosnian crisis of 1908-9 changed the interna-
tional situation significantly, with the trade policy department 
barely surviving the Annexation. In the spring of 1909, 
Aehrenthal indeed dissolved it and economic interests were again 
separated from the political section. But he did not simply restore 
the organization of the foreign ministry to what it had been 
under his predecessors. At first, trade policy was again handled 
exclusively in the administrative section, though with a 
completely revised infrastructure. Instead of the single economic 
department (Departement 9) that had previously been in that 
section, five new ones were created that oversaw matters previ-
ously little accounted for. To a limited extent, the Ballhausplatz 
became a service provider for domestic trade and industry. 
Departement 9c, for instance, had responsibility for promoting 

28 H.P. = Handelspolitik (trade policy). 
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the Monarchy's trade interests abroad and was also concerned 
with foreign investment in Austria-Hungary. It was intended to 
monitor import/ export chances, help businessmen attempting to 
penetrate foreign markets, arrange visits by foreign entrepre-
neurs to establishments in Austria-Hungary, promote the 
Monarchy's industrial and mining products, track changes in 
foreign legislation and legal codes affecting patents and trade-
marks, and maintain current information on commercial exhibi-
tions, congresses, and conferences at home and abroad. With the 
recruitment as section chief ofMauriz von RoeBler (1857-1912), 
an internationally recognized expert in trade policy from the 
Austrian commerce ministry, the Ballhausplatz had an economic 
section again for the first time in decades. A few months before 
his death, the foreign minister returned the economic section to 
formal independence at the same level as the political section. 

Another of Aehrenthal's measures picked up on an earlier 
initiative that had likewise been neglected by his immediate pred-
ecessors. At the time of the massive economic upturn in the later 
1860s, the Ballhausplatz had begun to open commercial offices 
(Kommerzkanzleien) at the embassies in major capitals. The goal was 
for diplomats to learn about and look after the Monarchy's 
foreign trade interests and to establish closer cooperation with the 
consular service. In the event, such offices were established only in 
the missions in Paris and London. The economic collapse of 1873 
put an end to thoughts of creating others, and during the long 
tenures of Kalnoky and Goluchowski, those that survived were 
mostly ignored. Their incumbents belonged to the consular corps, 
which did not match the aristocratic tone set by the diplomats in 
those cities. Aehrenthal's abolition of the commercial offices 
corresponded to his creation of the new post of commercial direc-
tor (Kommerzdirektor), initially foreseen for the embassies in London, 
Paris, Berlin, Constantinople, St Petersburg, and Washington. 
Before the outbreak of war in 1914, the Ballhausplatz had made 
assignments only to the first four. Chief among the commercial 
director's new responsibilities was the coordination of communi-
cations between the foreign service, Austro-Hungarian business 
interests, and the commerce ministries in both halves of the 
Monarchy. 

Finally, Aehrenthal's ambitious plans for the consular corps, 
the foreign ministry's third branch of service, deserve a mention. 
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Because of the repeated international crises, domestic political 
opposition, and his own early death from leukaemia, most of these 
plans were never realized. Here again, however, a lack of concep-
tual clarity and a piecemeal approach contributed to the prob-
lems. Three main changes were projected. First, seasoned 
businessmen were to be stationed as commercial councillors 
(kommerzielle Beirate) at important consulates. Second, the foreign 
minister proposed inducting people with extensive theoretical and 
practical experience in export houses directly into the consular 
service. The last innovation foresaw the overhaul of consular 
reporting to make it more sensitive to market fluctuations and 
thus more useful to domestic entrepreneurs in the import-export 
business. Only the first of these reforms was finally realized, 
though after Aehrenthal's demise and in a much watered-down 
form. Because of objections from Budapest, the appointees 
received the inauspicious name of trade official (Handelsfachbeamter) 
instead of the more distinguished commercial councillor. Of the 
twenty consulates originally marked for such an assignment, only 
six (Belgrade, Bucharest, Paris, Constantinople, Berlin, and 
Moscow) eventually received it. But even this modest achievement 
did not outlast the war. 

After an unsuccessful discussion with Aehrenthal regarding the 
financing of the planned railway in the Sanjak of Novibazar, the 
banker Karl Morawitz (1846-1914) remarked: 'Our aristocrats 
understand nothing of finances. '29 This testimonial perhaps helps 
explain the equivocal course of the foreign minister's reforms. In 
contrast to his predecessors, Aehrenthal understood the signs of 
the times and tried to modernize the ministry in the interests of a 
more effective foreign policy. He also cannot be denied certain 
successes. His landed background and long service in Kálnoky's 
diplomatic corps probably account in large part, however, for his 
amateur approach to trade policy problems. One of Aehrenthal's 
diplomats later noted that he possessed 'the typical allures of the 
Austrian aristocrat'. 30 As such, he showed little interest in ending 
the by then traditional supremacy of the diplomatic service 

29 This anecdote is repeated in Felix Somary, Erinnerungen aus meinem Leben (4th edn.; 
Zurich, 1959), 67,1. 

30 Ludwig Freiherr von Flotow, November 1918 aef dem Ballhausplatz: Erinnerungen des 
Ludwigs Freiherrn von Flotow des letzten Chefs des iisterreichisch-ungarischen auswiirtigen Dienstes 
1895-1929, ed. Erwin Matsch (Vienna, 1982), 267. 
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within the foreign ministry. This change occurred neither under 
him nor his successor, Berchtold. Even after the reform of the 
prerequisites for admission which, however, were not consistently 
enforced, the percentage of old nobles who entered the service 
remained high. The goal seems to have been to require addi-
tional qualifications from them rather than to forge a new diplo-
matic elite from other material. The previous system was to be 
mended rather than replaced. 

To what extent can the internal culture of Austro-Hungarian 
diplomacy be held responsible for the Monarchy's difficult inter-
national position? Would a different culture have come up with 
better solutions? For at least three reasons, these questions can 
have no direct answer. First, the questions themselves are coun-
terfactual and thus cannot be answered with historical methods, 
even if they must be asked. Second, as Samuel Williamson has 
shown, the Ballhausplatz was only one contributing element, 
along with the emperor, the ministers-president of both halves of 
the Monarchy, and the military, in the formulation of foreign 
policy. 31 The foreign ministry was a leader, but not the sole 
determinant, even in conjunction with the monarch. And third, 
on the basis of the evidence it is very difficult, if not impossible, to 
establish a consistent relationship between internal culture and 
actual foreign policy decisions. The influence of such culture is 
perhaps more apparent at a sub-policy level, as certain problems 
in the service that were also well known to contemporaries indi-
cate. Even by the standards of the time, for instance, Austro-
Hungarian diplomats appear to have moved in unusually 
rarefied circles in their assignments abroad, though there is some 
question about whether this attribute should be ascribed to social 
background alone. Their exclusiveness has been remarked upon 
both by contemporaries, such as the military attache in Paris 
already cited above, and historians, such as Berchtold's biogra-
pher, Hugo Hantsch (1895-1972).32 At the beginning of the twen-
tieth century the Monarchy still maintained an ambassador in 
the French capital who refused to receive journalists. It was 
precisely in those years that the public image of Austria-Hungary 

31 Samuel R. Williamson, Jr., Austria-Hungary and the Origins ef the First World War 
(Houndmills, 1991). 

32 Hugo Hantsch, Leopold Graf Berchtold: Grandseigneur und Staatsmann, 2 vols. (Graz, 
1963), i. 29. 
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deteriorated precipitously in the Western media. Whether the 
hedonistic but otherwise languorous aristocrats who populated so 
many of the Monarchy's embassies were best qualified to coun-
teract the poisonous and often inaccurate propaganda deserves 
some consideration. Many diplomats, including men of such 
obvious intelligence as Aehrenthal, who explained the Russian 
revolution of 1905 by reference to Judaeo-anarchist plots, had 
little idea of the socio-economic forces at work in modern 
society.33 

Despite the space that it has taken up, the recital of these prob-
lems is only part of the reality. The thesis that a middle-class 
diplomatic corps would have better met or even overcome the 
enormous international challenges is simplistic and misleading. 
Manners, knowledge of languages, foreign connections, wealth, 
and savoir-faire, combinations of which nobles excelled in, all 
mattered in a Europe where the Great Powers, with the excep-
tion of France after 1871, remained monarchies. To be able to 
move with grace and elegance at Court still signified. Would 
middle-class diplomats have been effective in London, Berlin, or 
St Petersburg? The supranational frame of reference along with 
the dynastic loyalty of the aristocracy in the missions abroad and 
the lesser bureaucratic nobility in the central office in Vienna 
furthermore guaranteed the unity of the service at a time in 
which the populations of Austria-Hungary were being increas-
ingly nationalized. These groups identified historically with the 
Monarchy as a whole, giving them as its representatives an 
added, almost intrinsic advantage. The Ballhausplatz's much 
attacked policy of recruitment in fact ensured that national 
conflicts never played any significant role within the service, even 
if nationalist pressures from Budapest, disguised as constitutional 
claims to equality, created ever greater difficulties in the years 
after 1900. 34 

It would perhaps be inaccurate to speak of one 'culture of 
diplomacy' in the Ballhausplatz, or in any of Europe's foreign 
services apart from that of France, until 1918. Because of the 
traditional and sharp divisions between them, the three branches 

33 Solomon Wank, 'A Case of Aristocratic Antisemitism in Austria: Count Aehrenthal 
and the Jews, 1878-1907', Leo B{JJJck Institute Yearbook, 30 (1985), 435-46. 

34 For the constitutional ramifications of the Compromise of 1867 for the foreign office 
and a closer look at the nationality question there see Godsey, Aristocratic Redoubt, ch. 6. 
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of service-diplomatic corps, ministerial bureaucracy, and 
consular service-fostered their own cultures that coexisted 
under the same roof. Their common experience in the Consular 
Academy, for instance, dictated the consuls' esprit de corps. Among 
diplomats, the time-honoured advantages of noble descent and 
upbringing continued to determine ways of thinking, while the 
virtues of education, individual achievement, and merit seem to 
have been more valued by ministerial officials and consuls. 
Plason and Aehrenthal, each in his own way, represented these 
different cultures and their ideas about reform reflected their 
respective backgrounds. Certain qualities of mind-particularly 
an abiding fealty to the crown and a rejection of modem political 
nationalism-nevertheless overrode these divisions in crucial 
ways and facilitated the maintenance of a unitary service and 
therefore of the Austrian state until its collapse at the end of the 
First World War. The endurance of the old regime at the 
Ballhausplatz indeed, in certain respects, corresponded to the 
requirements of service. 
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The Art of Diplomacy: British Diplomats 
and the Collection of Italian 

Renaissance Paintings, 1851-1917 
SAHO MATSUMOTO-BEST 

The close relationship between diplomacy and the acquisition of 
art and cultural heritage for the nation is not an issue that has 
attracted much interest from diplomatic historians. However, it is 
a fact that diplomats were often involved in the process of acquir-
ing such materials. In the British case possibly the most famous 
example of this phenomenon is the role that Lord Elgin played in 
bringing back parts of the Parthenon to the British Museum; a 
controversy that lingers to the present day. 1 There is also the case 
of Joseph Smith, the British consul in Venice in the 1790s, who 
was one of Canaletto's patrons and was involved in obtaining for 
the British royal family probably the world's finest collection of 
that artist's paintings. 2 Another similar if much less well-known 
case, which is the subject of this essay, is the way in which from 
the mid-nineteenth to the early twentieth century diplomats 
assisted with the expansion of the National Gallery's collection of 
Italian Renaissance paintings, while also using their own privi-
leged positions to build up collections of their own. 

Clearly the diplomacy concerned with the acquisition of paint-
ings for national art collections was not as important as matters 
of war, peace, and imperial security, but the same diplomats who 
dealt with high politics also had to handle these time-consuming, 
everyday diplomatic questions. For example, a common interest 
in art could provide diplomats with a personal connection to 

1 See William St Clair, Lord Elgin and the Marbles (Oxford, 1983) and Holger Hoock, The 
King's Artists, the Royal Academy qf Arts and the Politics qf British Culture 1760-1840 (Oxford, 
2003), 285-8. 

2 Francis Henry Taylor, The Taste qf Angels: History qf Art Collecting from Rameses to 
Napoleon (London, 1948), 447-8, 465; Hoock, The King's Artists, 22; and the Independent, 11 

Nov. 2005, 22. 
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important politicians in their host country, which could be used 
to advantage when dealing with high politics. Moreover, the 
settlement of problems arising from the comparatively minor 
issue of the export of art could be used as a symbolic signal of 
good intent, or as compensation for bigger disappointments. 

This essay will illustrate how diplomatic life was influenced by 
the collision between art and politics by first outlining the role 
that the Foreign Office and its diplomats played for the National 
Gallery in acquiring Italian Renaissance paintings during the 
period of the Risorgimento. It explores how both formal and 
informal networks were established by the diplomats and then 
used in order to gather intelligence on the art market and to 
assist in the process of negotiating purchases. Second, it studies 
an incident at the beginning of the twentieth century involving 
the collection of the controversial diplomat and politician, Sir 
Henry Austin Layard (under-secretary of state for foreign affairs, 
1861-6, ambassador to Madrid, 1870-7, ambassador to 
Constantinople, 1877-80). Layard was a keen private collector of 
Italian Renaissance art and in his will he bequeathed his collec-
tion of paintings to the National Gallery. However, the misfor-
tune was that on retirement he decided to spend the rest of his 
life in the Venetian palace that he had purchased in 1874. This 
meant that when he died in Venice in 1894, the Italian govern-
ment was able to lay claim to part of his collection. The result 
was that a dispute developed about the rightful ownership of the 
Layard collection, which turned into a long-standing diplomatic 
battle between Britain and Italy that lasted for nearly fifteen 
years from 1903 to 1917. The main actors in this dispute included 
the British ambassador to Italy from 1908 to 1919, Sir Rennell 
Rodd, the foreign secretary, Sir Edward Grey, and the Trustees 
of the National Gallery, including Lord Curzon.3 This essay will 
contend that the eventual resolution of this issue in Britain's 
favour acts as a useful measure of the temper of Anglo-Italian 
relations around the time of the First World War. It will empha-
size that this episode, as with art collection during the 
Risorgimento, demonstrates how diplomats used informal 
networks to resolve issues, noting that in this case Rodd eventu-

3 The members of the Board of Trustees of the National Gallery in 1912 were 
Brownlow, Plymouth, Redesdale, Ribblesdale, Heseltine, Benson, D'Abernon, Curzon, 
Lansdowne, and Rothschild. 
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ally sidelined the foreign ministry and used his closest acquain-
tance in the Italian cabinet to find a solution. In conclusion it will 
argue that art collection provides a useful window on the lives 
and work of the diplomatic corps and on how small issues could 
sometimes play a not insignificant role in diplomacy. 

When the first director of the newly established National 
Gallery, Sir Charles Eastlake, decided, on entering office in 1855, 
to expand the collection's holdings ofltalian Renaissance paint-
ings he looked to Britain's diplomats for assistance.4 Diplomats 
had an important role to play because they occupied a presti-
gious position in foreign countries. As representatives of the 
queen and being often of high birth, they mixed with the elite of 
society and were able to provide valuable intelligence about 
which noble families, churches, or monasteries wished to sell 
their artistic treasures. In addition, using the skill that they had 
acquired as diplomats, they were able to help Eastlake with any 
private negotiations that were needed to seal acquisition. For 
their part, the diplomats seem also to have had a sincere interest 
in this area of activity. Many of them were themselves enthusiasts 
for Italian art and a number were private collectors in their own 
right. For them, an interest in painting was also a good entrée 
into Italian society, for could it help them to create a personal 
relationship with those senior figures that they had to deal with in 
the political realm. For example, the British minister to Turin 
from 18y2 to 1863, Sir James Hudson, developed a close friend-
ship with one of Piedmont's leading politicians, Massimo 
d' Azeglio, in part because of their shared interest in art. 5 

Most of this activity took place within a politically fractured 
Italian peninsula, which in the mid-nineteenth century provided 

4 Quite a few works on Eastlake have been published, but most of them have studied 
his career solely from a history of art perspective. The only work on Eastlake that deals 
with his link to diplomacy is John F1eming, 'Art Dealing and the Risorgimento I', 
Burlington Magazine, u5 Gan.-Apr. 1973), 4-15. Other works on Eastlake which do not deal 
directly with diplomacy but mention his political and diplomatic contacts are David 
Robertson, Sir Charles Eastlake and the Victorian Art World (Princeton, 1978); and Jaynie 
Anderson, The Arl Market in Risorgimento Italy: Giovanni Morelli 's Letters to Giovanni Melli and 
Pietro Z,avaritt, 1866-1872 (Venice, 1999). 

5 F1eming, 'Art Dealing and the Risorgimento', 5. Sir James Hudson (18rn-85) is well 
known for his enthusiastic support for Piedmont's campaign to achieve Italian unification. 
For his diplomatic career, see F. Curato, La relo,zioni diplmnatiche.fra Gran Britagna edit Regno 
di Sardegna dal 1852 a 1856: I[ Carteggio diplomatico di Sir James Hudson (Turin, 1956); and 
Nicholas Carter, 'Sir James Hudson, British Diplomacy and the Italian Question, Feb 
1858-June 1861' (unpublished Ph.D. thesis, University of Wales, Cardiff, 1993). 
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a wealth of opportunities to acquire art because of the wars and 
political confusion of the Risorgimento. One important element 
in this process was that these years saw great hostility between 
Piedmont and the Vatican, which, in turn, affected the position 
of religious institutions. In addition, the unrest led to the impov-
erishment of some Italian aristocratic families. The result was 
that both institutions and private individuals were forced to sell 
old masters. One such case of an Italian family that suffered 
financial misfortune was the Costabili from Ferrara, who 
possessed a fine collection of Renaissance art. It was from this 
source that Sir Henry Austen Layard purchased many of the 
paintings that came to form his own contested bequest, which is 
the subject of the second half of this essay.6 

During these years of uncertainty Eastlake and his wife 
Elizabeth travelled extensively looking for paintings to buy, even 
though their plans were sometimes disturbed by the intermittent 
hostilities. 7 In this troubled environment, figures such as Hudson 
and other more minor diplomats in Italy were in an extremely 
valuable position to provide assistance to Eastlake. They acted as 
a source of intelligence, telling him when paintings were avail-
able for purchase; they became involved in the negotiations 
between Eastlake and the seller; and, finally, they helped to settle 
the difficulties that the National Gallery faced when it sought to 
obtain permission to transport paintings from Italy to England. 
The last of these was a particularly nettlesome issue because the 
individual Italian states each maintained their own widely differ-
ing legal controls on the export of paintings. For example, even 
before the unification of Italy, the Duchy of Tuscany and the 
Papal States had tough laws to restrict the export of art. As a 
result the Foreign Office was frequently asked to become 

6 Jaynie Anderson (ed.), Travel Diary q[Ott,o Mund/er (London, 1985), 33, and ead., 'The 
Rediscovery of Ferrarese Renaissance Painting in the Risorgimento', Burlingron Magazine, 
135 Gu!y-Dec. 1993), 539-49, 544. Sir Henry Austen Layard is most famous for his role as 
the excavator of Nineveh in Assyria. Publications on his diplomatic and artistic career as 
an Italian art collector include W. N. Bruce (ed.), Autobiography and Letters.from his Childhood 
until his Appointment as HM Ambassador in Madrid, 2 vols. (London, 1903) and G. Waterfield, 
Layard qf .Nineveh (London, 1963). There is also an unpublished Ph.D. thesis on Layard by 
D. A. Simmons, 'Austen Henry Layard and the Victorian Art World, 1850,0' (Oxford 
Brookes University, 2000). 

7 Charles Eastlake Smith (ed.), Journals and Correspondence ef Lady Eastlake, 2 vols. 
(London, 1895) ii. u6-19. Her diary entry on 16 Sept. 1859 describes the war around 
Milan. 
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involved in order to solve problems, but often with no guarantee 
of a successful result. 

One such case arose in October 1855 when Eastlake attempted 
to purchase a Ghirlandaio altarpiece, which the art critic Giorgio 
Vasari had famously once praised. The Tuscan authorities felt 
that this painting was too valuable to lose and therefore erected 
obstacles to its export. In desperation, Eastlake appealed to Lord 
Normanby, the British minister in Florence, for assistance. 
However, as Morris Moore, a critic and rival of Eastlake noted, 
this attempt to browbeat the Tuscan government did not work, 
for Normanby was convinced that 'Tuscan law lay on the side of 
Tuscan honour' and that therefore there was no justification for 
sending in a gunboat in the 'Palmerston style'.8 In the end, the 
Tuscan government bought the Ghirlandaio at one-third of the 
price that Eastlake was prepared to offer and it entered the Uffizi 
Gallery in Florence in 1857. 

After his failure to obtain the Ghirlandaio, Eastlake and 
British diplomats seemed to learn how to deal with, or even 
perhaps evade, the Tuscan law, and used this experience in the 
successful purchase of Pollaiuolo's Martyrdom of St Sebastian in 
1856-7. The exact circumstances of its acquisition are unclear, 
but as far as Moore was concerned it involved 'the violation of 
Tuscan law'. Eastlake bought the painting from Marchese 
Roberto Pucci for £3,155. However, as it was originally part of 
the altarpiece of the Chapel of St Sebastian at Saint Annuziata in 
Florence, technically it was regarded as public property and 
therefore it was against the law for it to be exported. According 
to Moore, Eastlake evaded this obstacle by arranging with 
George MacBean, the British consul-general at Leghorn, that 
some Italian packers should be bribed to put the Pollaiuolo on 
board a ship bound for England. This episode took place in the 
middle of the night with the Pollaiuolo covered by another, 
worthless painting in order to hide its identity.9 

Contrasting with his experience in Tuscany and the Papal 
States, Eastlake's most successful purchases often took place in 
northern Italy. Veneto and Lombardy had relatively lax controls 

8 The National Archives, Kew (hereafter TNA), FO 79/i87, Normanby (Borence) to 
Clarendon, 8 Jan. 1856. See also Morris Moore, The National Gallery, Purchase ef a Pollawlo 
and Sir Charles Eastlak's Vwlation efT uscan Law (London, 1857), 14. 

9 Ibid. 16. 
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as they were under Austrian rule. The Austrians were not much 
concerned about the fate of Italian art treasures and, as they had 
also taken some back to Vienna, they were not in a position to 
obstruct the English buying process. 10 In Turin, Hudson's close 
contact with the Piedmontese prime minister, Count Camillo 
Cavour, helped the process. For example, on 23 March 1858 
Hudson wrote to Cavour to ask for special customs clearance for 
a painting, to avoid having the crate opened. One of 
Ghirlandaio's pieces for the National Gallery, which had already 
been sent from Florence to a famous restorer in Milan, Molteni, 
was thus safely transported to London by the land route, thanks 
to Hudson's connection with Cavour. 11 

However, even in northern Italy the link between diplomacy 
and the acquisition of art did not always run smoothly. One case 
that caused particular embarrassment involved Veronese's The 
Family of Darius before Alexander. This Veronese was originally 
offered to the British government in 1856 by its owner, Count 
Pisani, for the sum of £10,000. From the first the Foreign Office 
was involved in the negotiation process, for Pisani's initial offer to 
sell was communicated personally to George Harris, the consul-
general in Venice. In an effort to clear any potential legal issues 
out of the way as quickly as possible, the Foreign Office sought to 
discover whether there were any obstacles to the painting being 
exported. This involved making enquiries both in Venice itself 
and in Vienna. Fortunately, on 9 July 1856, Sir Hamilton 
Seymour, the British ambassador in Vienna, wrote to the foreign 
secretary, Lord Clarendon, that he had discovered that 'no 
objection will be raised on the part of Imperial government to 
the exportation of the picture by Paul Veronese which Her 
Majesty's government contemplate purchasing of Count Pisani 
of Venice' .12 With that detail settled, on 24July the vice-consul at 
Venice, Edward Valentine, acknowledged receipt of Clarendon's 
instruction to provide all possible support to Otto Mundler, the 
travelling agent for the National Gallery, who had been sent to 

10 See e.g. the letters from Eastlake to Womum in National Gallery Archive (hereafter 
NGA), Eastlake Papers, Letters to the National Gallery, NG5, Letters of 1855-65, 
NG5EW, Ralph Nicholson Wornum Papers, NG32, and Trustees' correspondence, 
NG26. 

11 Fleming, 'Art Dealing and the Risorgimento', 6. 
12 TNA, FO 7/ 487, Seymour (Vienna) to Clarendon, gJuly 1856. 
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Venice to conduct the negotiations. 13 The two diplomats in 
Venice, Harris and Valentine, and the National Gallery's 
Mundler thus formally began their difficult mission. 14 

A letter from Eastlake to Harris from this period helps to 
clarify the role that diplomats played in the purchasing process. 
In a communication to Harris on 2 December 1856, Eastlake 
asked the former if he could personally ascertain whether it was 
possible to reduce the very considerable sum that Pisani's agent 
was asking for, and if he could contact Pisani directly. Eastlake 
asked Harris to take on these tasks because he felt it imperative to 
provide official sanction to Mundler's work. If Harris in his offi-
cial reports to the Foreign Office could provide 'testimony' that 
the best conditions had been obtained, then this evidence 'would 
be indispensable' if any questions were raised in the House of 
Commons. 15 Thus diplomats were necessary not merely to facili-
tate the purchasing process but also to legitimize it. 

Unfortunately the talks soon ran into difficulties and in 
December 1856 Eastlake attempted to strengthen his hand by 
asking for greater diplomatic support from the Foreign Office. 16 

The result was that Harris was now given full powers to negotiate 
the purchase of the painting. 1 7 A long letter from Harris to 
Clarendon on 31 January 1857 reveals the nature of the problem, 
namely, that Pisani's avaricious family and retainers, who were 
not convinced that they would benefit from the sale, were putting 
him under pressure to end the negotiations. 18 Thus when Harris 
went to Padua to talk privately with the count, the latter had 
revealed that he had abandoned the idea of selling the picture. 

In order to overcome this difficulty Eastlake asked Harris to 
investigate whether the payment of a large gratuity to Pisani's 
dependants might save the sale. As a result of Harris's enquiries 
and with the offer price now raised to £12,280, on 6 March 1857 
the count finally agreed to the British terms. The contract not 
only stated that the picture was to be sold at the above-
mentioned price, but also included another controversial article 
which stipulated that 'the seller prescribed no fixed remuneration 

13 TNA, FO 7/ 497, Clarendon to Valentine (Venice), 24July 1856. 
14 Anderson (ed.), Trwel Diary if Otto Mundler, 143, diary entry for 22 Dec. 1856. 
15 TNA, FO 7/529, Eastlake (National Gallery) to Harris (Venice), 2 Dec. 1856. 
16 Ibid. Eastlake to FO, rr Dec. 1856. 
17 Ibid. Clarendon to Harris (Venice), 20 Dec. 1856. 
18 Ibid. Harris (Venice) to Clarendon, 31Jan. 1857. 
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for his dependents and agents, but wishes that they should be 
compensated'. In other words, a sum was to be paid directly to 
the family and retainers. 19 

At the final stage, although the Austrian government had 
already granted formal permission for the painting to be 
exported, it was still necessary to obtain an export licence. This 
caused further delays, but eventually on IO July Valentine 
informed Clarendon that the picture was on its way from Trieste 
to Liverpool. On 7 August 1857 it reached Liverpool and was 
then delivered to the National Gallery.20 Its purchase was in part 
down to the strenuous endeavours of George Harris, who died 
later that year of apoplexy. 

Even after the sale of the painting had been sealed, the prob-
lems continued, for in July 1857 the issue came to the notice of 
Parliament. The controversy arose, as Eastlake had expected, 
because of the huge sum that had been paid for this one painting. 
This not surprisingly raised questions about the details of the 
contract. Further investigation then soon revealed that the clause 
concerning Pisani's dependents had led to a further £1,370 
exchanging hands, which included commissions that had been 
paid out to Pisani's servants who had previously made money by 
showing the picture to tourists. The fact that government money 
raised through taxation had to be used to bribe Pisani's servants 
led to some hostile comments in Parliament and was one of the 
factors that would eventually lead to Mundler's being dismissed 
from office in July 1858.21 Luckily, however, only Mundler was 
singled out for criticism in regard to this matter, and no mention 
was made of the Foreign Office's advisory role in the negotiations. 

After the death of George Harris, William Perry was 
appointed as his replacement as consul-general at Venice, and he 
seems over the next few years to have acted almost as an agent 
for Eastlake, providing him with much useful intelligence. In 
addition, from 1861 a new figure emerged as an important 
player, namely, Layard. From 1861 to 1866 Layard acted as the 
parliamentary under-secretary at the Foreign Office and as a 
result had direct and frequent contact with the British diplomats 
in Italy. He used this channel not just for matters of high politics, 

19 TNA, FO 7/529, Harris to Clarendon, 6 Mar. 1857. 
20 Ibid. 7 Aug. 1857. 
21 Par!. Debs. (series 3) vol. 146 cols. 816-46 (2July 1857). 
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but also for communications about the art market, in part on 
behalf of the National Gallery, of which he was a Trustee, but 
also to gather information for the expansion of his own private 
collection. Perry and Layard, in particular, developed a close 
relationship. For example, they worked together to ensure the 
safe passage of pictures on the route from Venice to Liverpool. 22 

In addition, as Perry was himself an art collector, he included in 
his letters to Layard information about paintings and sketches 
that were available for purchase. He sometimes asked Layard 
whether he wanted him to have a look at paintings in Venice as 
well as other cities nearby to check their quality, and Layard 
often left negotiations into Perry's hands.23 For example, in 1862 
Perry was directly involved in the negotiations to arrange the 
purchase of Francesco Bissolo's Virgin and Child. 24 Eastlake, on 
the other hand, was more careful and would not make any deci-
sion to purchase until he had himself seen the work in question. 25 

In addition, the relationship between Layard and Hudson 
became very important for the purchase of art. Through their 
constant contacts over Foreign Office business relating to Italy, 
they developed a close friendship that was to a substantial degree 
grounded in their great shared passion for Italian art.26 For 
example, in November and December 1862 Layard arranged for 
the purchase of several paintings both for himself and the 
National Gallery, and he relied on Hudson to finalize some of 
the negotiations and even to obtain permission for export. The 
pieces purchased at this time included a Crivelli altarpiece 
belonging to Conte Luigi de Sanctis, which had originally hung 
in the church of San Francesco at Matelica. It was technically 
under the supervision of the ministry of public instruction, and 
required permission for export.27 A letter from Hudson to 
Layard on 29 November 1862 reveals that the former personally 
went to talk to Manteussi, the minister of public instruction, to 
negotiate the export licence. 28 

22 British Library, Manuscript Room (hereafter BL), Layard Papers, Add. MSS 39103 
fo. 304, Perry (Venice) to Layard, 2 Aug. 1862. 

23 Ibid. fo. 157, Perry to Layard, 7June 1862. 
24 Simmons, 'Austen Henry Layard', 123. 
25 BL, Layard Papers, Add. MSS 38991 fo. 131, Eastlake to Layard, 15 Mar. 1865. 
26 For their friendship, see The Hon. George Elliot, Sir James Hudson and Earl Russell, 

and Historical Rectification.from Authentic Documents (London, 1886), 26. 
27 Fleming, 'Art Dealing and the Risorgimento', 7. 
28 BL, Layard Papers, Add. MSS 39104 fo. 135, Hudson to Layard, 29 Nov. 1862. 
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It seems to be the case that Eastlake became increasingly 
reliant on Layard and Hudson for his purchases for the National 
Gallery. In 1861 he asked Layard to inspect a Piero della 
Francesca altarpiece fragment on view at Christies. Then in 1863 
Layard was asked to act as an intermediary in the purchase of 
Raphael's Madonna and Child with the lnfant Baptist from the 
Garvagh family. This required some persuasion, for the family 
originally wanted to sell it in New York. Layard mediated to 
persuade the family to accept £9,000.29 Moreover, when 
Eastlake fell ill on his final visit to Italy in 1865, he became more 
dependent than ever on Layard. Shortly before he died in that 
same year, he asked the latter to look at a number of specific 
pictures in Florence, Bologna, and Ferrara. This led to the 
purchase of Giovanni Santi's Virgin and Child from Ferrara and 
Fra Lippo di Dalmasio's The Madonna of Humility from Bologna. 30 

As Eastlake passed from the scene, so the situation on the 
Italian peninsula began to change as well, for with unification 
now virtually completed strict controls were introduced by the 
new state to prevent the export of Italian national treasures from 
all parts of the peninsula. Ironically, the man behind this legisla-
tion was one of Eastlake's main Italian contacts and one of 
Layard's closest friends, Giovanni Morelli, whom Hudson had 
originally introduced to Layard at the British legation in Turin. 
Morelli was an important Italian art connoisseur and a patriotic 
politician. From 1861 onwards Morelli worked hard to formulate 
legislation to restrict the movement of works of art, with the 
result that Italian Renaissance paintings became far more diffi-
cult to export. 31 

This clearly created difficulties for Eastlake's successor as 
director of the National Gallery, William Boxall, for the effect of 
Morelli's legislation was that the price of Italian paintings, 
including even those held outside Italy itself, began to soar. This 
problem became clearly apparent in 1869-70 when a Raphael 
was offered at auction in Madrid, but at a price that the National 

29 Ibid. 38989, Eastlake to Layard, 7 July 1863. See also Robertson, Sir Charles Eastlake, 
230-1. 

30 Simmons, 'Austen Henry Layard', 126-]. 
31 Archivio Centrale di Stato, Roma, il ministero della pubblica istruzione Francesco 

De Sanctis incarico Morelli and Cavalcasselle, a letter from the ministry of public 
instruction to Morelli and Cavalcasselle, 18 Apr. 1861, Beni delle corporazione religiose, 
I fac. I, I. 
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Gallery could not afford. Even though Layard, who was now the 
minister in Madrid and a Trustee of the National Gallery, 
provided good information on the workings of the Spanish art 
market and attempted to use his diplomatic contacts with the 
Spanish government, nothing could be done about the extrava-
gant price. In the end a very wealthy French aristocrat bought 
the Raphael. 32 Indeed by the 1870s, obtaining Raphael's paint-
ings, the most expensive items of Renaissance art, had become 
almost a matter of national prestige in terms of competition 
between the European Great Powers. 33 

However, even after Eastlake's death in 1865 the diplomatic 
network remained a useful way of acquiring art if a British buyer 
was not too ambitious. The key was Hudson, who in 1863 retired 
from the diplomatic service after turning down the post of 
ambassador in Constantinople (the post which Layard took up in 
1877) in order to stay with his Italian lover in Italy. Hudson, thus, 
remained in Italy until his death in 1885 and continued to act as 
a mediator or adviser for Boxall and other British collectors. 34 In 
addition, Lady Eastlake, who had inherited the diplomatic and 
non-diplomatic networks of her late husband, continued to stay 
in touch with Layard, Boxall, and other political and artistic 
figures in Britain and Italy. 35 

Hudson's influence can be seen in the assistance that he 
provided in 1875 to Lord Granville, the former foreign secretary, 
who used his mediation to buy some Italian paintings. Granville 
brought several paintings through Hudson's good offices, includ-
ing a Moroni and a number of Canalettos. Moroni was a promi-
nent Renaissance painter from Bergamo, who Morelli, as a good 

32 NGA, Letters to the National Gallery Papers, NG5/391/J867, Boxall to Layard, 2 
Apr. 1867, NG5/ 409/1869, Boxall to the Trustees, 5 Apr. 1869. 

33 NGA, Boxall Papers, NG14/113, Boxall to Lady Marian Alford, 2 Aug. 1870. 
34 For details on Hudson's retirement and his relations with Lord Russell see Elliot, Sir 

James Hudson and Earl Russell, 1-65. Russell had forced Hudson from office to make way 
for Russell's brother-in-law, Henry Elliot. For information on Hudson's activities, see e. g. 
NGA, Boxall Papers, NG14/J21/8,Journey undertaken by Boxall on the account of 
National Gallery. On 25 Sept. 1869 Boxall wrote to Hudson about the Bellini, which the 
latter had offered to him for 5,000 francs, and then on 30 Sept. 1869 Boxall met Hudson 
to talk about two Filippino Lippis. 

35 Eastlake Smith (ed.), Letters and Journals ef Lo,ify Eastlake, ii. 211-302. Lady Eastlake 
was also one of the writers on art for the Qyarterly Review along with Layard. Boxall had 
frequent correspondence with Lady Eastlake, see e.g. NGA Boxall Papers, 
NG14/74/J873, 31 Dec. 1873-
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friend of Hudson, had recommended to him. 36 This reflected a 
key element of Morelli's policy, for while he was keen to ensure 
that the most important Renaissance art remained in Italy, he 
was concerned that the work of regional painters, such as 
Moroni, would be neglected. He thus recommended their paint-
ings to his foreign friends on the grounds that it would be best if 
they were kept in foreign galleries. 37 

It can therefore be seen that in the mid-nineteenth century a 
number of the British diplomats stationed on the Italian penin-
sula played an important role in helping to acquire Renaissance 
art for the National Gallery. They provided information on what 
paintings were available, and they assisted in negotiations both 
with the sellers and with the authorities in order to obtain export 
licences. In part, they did this because the Foreign Office ordered 
them to do so, for this was government business and the paint-
ings were bought with money from the public purse. In addition, 
however, a number of them were genuine enthusiasts and 
Italophiles with their own link to Eastlake. Moreover, in the 
1860s this activity tended to increase because Layard held an 
important role at the Foreign Office and used his post to push the 
National Gallery's agenda. 

As Morelli's legislation took effect and Layard, Eastlake, and 
Hudson disappeared from the scene, so Italy became a less fruit-
ful field for new purchases. However, the peak of activity in the 
mid-nineteenth century was briefly to return at the start of the 
twentieth century in the shape of the complex case involving the 
private collection that Layard had gathered together, and this 
provided a diplomatic challenge that far outstripped its predeces-
sors. In 1884, when he retired from the Foreign Office, Layard 
decided to spend the years remaining to him in his villa in 
Venice, the Palazzo Capello. In order to enjoy his retirement he 
brought his art collection with him from Britain. The collection 
consisted of sixty-three paintings in total, many of which were of 
Italian origin and a few were acknowledged masterpieces. 
Knowing of Morelli's export law, Layard tried to obtain formal 

36 Berning, 'Art Dealing and the Risorgimento', 14, and BL, Layard Papers, Add. 
MSS 39008, fo. 82, Hudson to Layard, 3 May 1875. 

37 Anderson, The Art Market in Risorgimento lta!J,, 36; and Madeline Lennon, 'Morelli and 
the Layard Collection: Influence as Intellectual Exchange', in Marisa Dalai Emiliani (ed.), 
Giovanni Morelli e la cultura dei conoscitori, Atti del Convegno lntemazionale, Bergamo, 4-7 Giugno 
1987, 3 vols. (Bergamo, 1993), i. 241-52. 
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approval for the temporary import of his paintings to Venice, but 
despite his efforts the issue remained somewhat vague. This was 
important, for Layard's intention in his will was that after his or 
his wife's death, whichever came later, the paintings were to be 
left to the National Gallery. Indeed, some of his paintings had 
already been publicly exhibited in London and Dublin between 
1869 and 1875.38 

Layard died in Venice in 1894 and at first his will caused no 
problems and the paintings remained in his wife's hands. About 
ten years later, with Lady Layard still alive, the troubles began. 
On IO July 1903 the British ambassador to Rome, Sir Francis 
Bertie, wrote to the foreign secretary, the Marquess of 
Lansdowne, about some recent Italian legislation in regard to the 
export of works of art. Under the new law the Italian government 
introduced the concept of defending 'the public interest' as an 
argument to prevent the export of particularly valuable paint-
ings. 39 Bertie noted that following this, certain difficulties had 
arisen between Lady Layard and the Italian ministry of public 
instruction in connection with seven of the pictures in the La yard 
collection by Italian old masters, such as Gentile Bellini, 
Sebastiano de Piombo, Giovanni Bellini, and Cosimo Tura. The 
ministry asserted that if the whole of Layard's collection, includ-
ing the seven most historically valuable Renaissance paintings, 
were removed from Italy, the Italian people would be furious and 
public opinion would turn hostile not only to their own but also 
to the British government.40 

The result was that from 1904 to 1906 the National Gallery 
was forced to prove that the seven Old Masters under dispute 
had originally been exported legally from Italy and then 
temporarily imported back. Eventually the Italian government 
gave way and at a Council of Ministers meeting in 1906, it was 
agreed that six out of the seven paintings could be re-exported 
after Lady Layard's death. As a result of these difficulties Lady 
Layard decided that, instead of sending back part of the collec-
tion to London, she would keep all the paintings in her custody in 

38 Simmons, 'Austen Henry Layard', 131. 
39 NGA, Letters Read at Board Meetings, NG7/ 419/J913, Bertie to Lansdowne, IO 

July 1903. 
40 British Library, Indian and Oriental Office, Curzon Papers, MSS Eur. F 112/68, 

Curzon to Murray,July 1913. 
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Venice and there the matter rested until her death in November 
1912.41 

With Lady Layard's death the case began once again to 
become more complicated and changed into a complex diplo-
matic battle between Britain and Italy. On the British side the 
figure at the centre of the storm was Sir Rennell Rodd, who had 
been appointed as the British ambassador to Rome in 1908. 
Rodd himself had a keen interest in Italian art and had often 
been a guest at Lady Layard's salon in Venice. Two other key 
players were the most active members of the Trustees of the 
National Gallery, Lord Curzon and Lord Lansdowne. Of these 
the more important was Curzon who had been an undergradu-
ate at Balliol College in Oxford at the same time as Rodd and 
thus knew him well.42 

The affair began to run into obstacles as soon as Rodd told the 
Italian authorities in November 1912 that the National Gallery, 
as the beneficiaries of Layard's will, intended to re-export the 
paintings to Britain. The Italian government in response in 
February 1913 argued that the matter was not simple. The issue, 
as Rodd explained to the Foreign Office, was that a new law 
passed in 1909 widened the powers of the government. Under 
this legislation, it had given itself the power to purchase any art 
likely to be exported and to insist on the payment of duty where 
permission to export was given. The Italian government decided 
not to apply this legislation to the six paintings that had been 
reviewed in 1906, even though there were doubts about the legal-
ity of that decision, but felt that the rest of collection had to go 
through this process. The National Gallery was therefore threat-
ened with a prolonged and potentially costly battle to get hold of 
the bequest.43 

Rodd believed that in the negotiations with the Italians a 
compromise was unavoidable. He therefore favoured an infor-
mal suggestion that had been made to him that the National 
Gallery should agree to two or three masterpieces remaining in 
Venice in order to 'liberate' the rest of the collection. However, 

41 James Rennell Rodd, Social and Diplomatic Memories (Ihird Series) 190:r1919 (London, 
1925), 44-5. 

42 Bodleian Library, Oxford, Rennell Rodd Papers x cat. 11, file 15, no. 25 Oxford 
certificates, 1877-81, graduated from Balliol College, Oxford, 22Jan. 1877. 

43 NGA, Letters Read at Board Meetings, NG7/ 420/!913, Rodd (Rome) to Grey, 4 
Feb. 1913. 
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no further progress could be made in 1913 largely because of a 
legal issue that arose in Britain. In Layard's will it had stipulated 
that 'family portraits' should be handed over to his wife and to 
his nephew, Major Layard. The latter proceeded to stretch the 
meaning of 'family portrait' to claim that all the portraits in the 
collection, including even Bellini's portrait of Mohamet II, 
should be his. Not surprisingly, Curzon thought the whole matter 
idiotic, but Sir Henry Layard's will was so badly phrased that 
Major Layard had a chance of arguing his case in a court oflaw. 
The feeling among the Trustees was therefore that nothing 
should be done about exporting the collection from Italy until 
Major Layard's case had been heard and hopefully dismissed. 
The Italian government were, in turn, happy to see any final 
solution postponed.44 

The matter was thus put to one side and only resurfaced in 
May 1914 when the Treasury, at the request of the Trustees, 
asked the Foreign Office to claim the whole collection, even 
though Major Layard's case had not yet been resolved. Rodd 
was very doubtful about whether this was the best way to 
proceed, for he still favoured a compromise.45 To support his 
argument, he observed that an Italian lawyer had told him 
recently that the art collection of the late prime minister, 
Francesco Crispi, had been allowed to go to auction in Paris once 
the Italian government had obtained three of the old masters for 
galleries in Italy.46 

However, just as the situation appeared to be hopeless, a 
major breakthrough took place. On 24 June 1914 the Italian 
ambassador in London, Guglielmo Imperiali, informed the 
foreign secretary, Sir Edward Grey, that his government was 
willing to allow the whole of the Layard collection to be exported 
from Italy. Grey expressed great satisfaction at this news and 
stated that when everything was resolved he would be sure to 
make a favourable reference to the matter in Parliament.47 The 
reason for this sudden change of policy is not entirely clear. 
Rodd's speculation was that the Italian foreign ministry felt a 
debt of honour to Britain after the latter had assisted Italy in its 

44 TNA, FO 170/758, Rodd to Grey, 15 Feb. 1913. 
45 TNA, FO 170/781, Rodd to Grey, 27 May 1914. 
46 NGA, Letters Read at Board Meetings, NG7/ 4491I914, Rodd to Grey, 9June 1914. 
47 TNA, FO 371/2005, Grey to Rodd, 24June 1914. 
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claims to a sphere of influence in Asia Minor.48 However, it is 
also possible to speculate that it was linked to other colonial 
issues. Since the end of the Italo-Turkish War, San Guiliano had 
pursued an expansionist policy and attempted to gain greater 
Italian influence in East and North Africa. This had led to a clash 
of interests with Britain. Even more disturbing, as far as the 
Foreign Office was concerned, was that in 1913 the Italian bank, 
the Banco di Roma, had made a secret pact with the nominal 
ruler of Egypt, the Khedive, for the development of the Mariot 
railway between Cairo and Tripoli. This affair had then taken an 
even more sinister tum in the summer of 1914, when the British 
consul in Cairo, Lord Kitchener, had uncovered a plot by the 
Banco di Roma to mediate an anti-British agreement between 
the Khedive and the Italian govemment.49 The bank's activities 
had clearly embarrassed the government in Rome and it is possi-
ble, therefore, that the concession over the Layard collection was 
designed not just as gratitude over Asia Minor, but also as a more 
general signal of good intentions. 

The problem, however, was that the foreign ministry had little 
weight in regard to this issue, which was still under the control of 
the ministry of public instruction. On I July Rodd warned Grey 
not to expect too much from lmperiali's overture and over the 
next few days his doubts were confirmed, for all the Italian 
government did was to confirm that the six pictures approved for 
export in 1906 were allowed to leave the country.50 Thus, despite 
the foreign ministry's good intentions, still no progress had been 
made. Consequently Rodd informed Grey on 20 July that he 
intended to discuss the issue with him when he returned to 
London at the end of the month. 51 

Rodd's departure was delayed as the war clouds gathered in 
Europe. Yet, surprisingly, it was at this very point that a perma-
nent solution came into view. In desperation at the lack of 
progress and the apparent inability of the foreign ministry to 

48 TNA, Grey Papers, FO 800/65, Rodd to Grey, 1July 1914. 
49 Italian Foreign Ministry Archive, Rome, Ministero Africa Italiano, vol. 1, posizione 

96/I, Egitto, letter from San Guiliano, Foreign Secretary, Rome, to Martini, Colonial 
Secretary, on IO Apr. 1914. See also Luigi de Rosa and Gabriele de Rosa, Storia del Banco 
di Roma, 3 vols. (Rome, 198z---4), ii. 57-g. 

50 TNA, Grey Papers, FO 800/65, Rodd to Grey, 1July 1914, and Rodd to Grey, 9 
July 1914. 

51 Ibid. Rodd to Grey, 20July 1914-
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exert any influence, Rodd in late July had turned to his closest 
friend in the Italian cabinet, the colonial minister, Ferdinando 
Martini. On 4 August, as Britain's ultimatum to Germany 
expired, Rodd reported to Grey that Martini had used his influ-
ence with the prime minister, Antonio Salandra, to persuade the 
latter to agree to let all the paintings be exported to Britain. Thus 
at this dark hour he could at least say that 'I ... have good hopes 
that I shall be able to finish this long and weary issue.'52 Over the 
next few days his optimism was confirmed as the Council of 
Ministers, under pressure from Salandra and Martini, agreed to 
make this sweeping concession to Britain. Rodd recognized that 
this was an important gesture, for he felt that the letter of the law 
favoured the Italian government. This favourable decision there-
fore reflected the fact that 'it is possible to find those in authority 
here who take the larger view'. 53 

Rodd was in no doubt that it was Martini's intervention that 
made the difference, for at the same time progress was also made 
in regard to another issue that he had mentioned to the latter.54 

Again, though, questions must be raised about why Martini 
decided to exercise his influence at such an important point. Can 
it really be a coincidence that Italy agreed to a solution so 
favourable to Britain at such a crucial point in European history? 
Or should this be seen as an attempt to use a relatively small-
scale issue to signal a bigger message to the British government? 

Despite this breakthrough, the issue was still not fully resolved 
for there was still the matter of Major Layard's claim, which had 
yet to be heard in the courts, and, in addition, Britain and Italy 
had to decide how much export duty should be paid. Both these 
issues prolonged the debate, and it was only in 1916 that the 
House of Lords dismissed Major Layard's claim. In regard to 
export duty, the Treasury forced Rodd to try to compel the 
Italian government to reduce the sum it was demanding. Finally, 
at the end of 1916, export duty of £5,195. ros, which the Treasury 
described as 'reasonable', was paid to the Italian government and 
all the pictures from the Layard collection reached the British 
embassy in Rome in early 1917.55 Britain then waited until the 

52 Ibid. Rodd to Grey, 4 Aug. 1914. 
53 Ibid. Rodd to Grey, 8 Aug. 1914. 
54 1NA, FO 371/2006, Rodd to Grey, 8 Aug. 1914. See also Rodd, Social and Diplumatic 

Memories, 246-7. 
55 1NA, FO 371/2944, FO to National Gallery, 12 Mar. 1917. 
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end of the war to ship them to London and they finally arrived at 
the National Gallery in early 1919. 

Thanks to the efforts of Rodd, the British public can now 
enjoy viewing one of the world's finest Italian Renaissance collec-
tions at the National Gallery. Rodd is typically seen as one of the 
less influential diplomats of this period, and one who owed his 
advancement to his social contacts rather than to his talent. 
However Rodd should be remembered as a diplomat who dedi-
cated a particularly tiresome part of his career to saving these 
paintings for the British nation. 

At the same time, however, tribute should also be paid to those 
diplomats who served in Italy in the mid-nineteenth century on 
whose efforts the collection at the National Gallery was estab-
lished. If these figures are known to historians, it is largely for 
their role in reporting on the dramatic political events of the 
Risorgimento, but for these men themselves this was but part of 
their lives. In many cases, enthused by Italian Renaissance paint-
ings themselves, they devoted part of both their official and 
personal time to the area of art collection for the nation; an 
aspect of their work that has been largely neglected by historians. 
It is not easy, of course, to quantify just how much time they 
devoted to assisting Eastlake or to building their own collections. 
If, however, the letters sent from and received by Layard can be 
used as a guide, then it does seem as if this was considered to be 
an important part of their lives. To outline the time that they put 
into this field of activity is thus to make the diplomats more 
rounded characters and to demonstrate how they were of the 
epoch. 

More broadly, however, the link between diplomacy and art 
collecting is worthy of notice because it provides a window not 
just on their personalities and interests, but also on a little-known 
aspect of diplomatic work. Diplomats did not always concern 
themselves with issues of high politics, but often found themselves 
forced to deal with complex legal issues that crossed international 
boundaries. The fact that these cases were so detailed can be off-
putting to historians, but if one stands back from the detail and 
concentrates on how they were resolved, they can be revealing. 
In the case of the Layard collection, what is noticeable is that it 
was Rodd's informal diplomacy that led to a solution, which 
shows the way in which networks help in the negotiating process. 
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In addition, when looked at in parallel to high politics it is inter-
esting to note that the solution came at a key moment. The 
foreign ministry's initial overtures inJune 1914 arrived at a time 
when Italy needed to make a friendly gesture to Britain, and the 
final resolution came in August, just as the world was watching 
whether Italy would honour the Triple Alliance. Thus the 
smaller issues that arise in diplomacy can be used to illustrate the 
tendencies in high politics. 



PART II 

Diplomacy and the Public Sphere 
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Mobs and Diplomats: 

The Alabama Affair and 
British Diplomacy, 1865-1872 

WILLIAM MULLIGAN 

'I suppose that diplomatists if let alone with carte blanche could 
even now settle the matter in 10 minutes,' wrote Lord Blachford, 
one of Foreign Secretary Granville's friends, in 1872, during the 
final episode of the Alabama affair which had plagued Anglo-
American relations since the end of the Civil War. 
And the moral I draw is this-if we leave diplomacy to the diplomatists, 
we may get on as we have done hitherto-perhaps a little better. If we 
make arrangements for allowing mobs or Parliaments to negotiate 
directly with mobs and Parliaments, we may possibly get on better, 
though I fear we should get on much worse. But if we are to have a 
mixture of open and close-mobs and Commissioners-we shall not 
get on at all. 1 

The Alabama affair raised and reflected important concerns about 
the role of public opinion in international politics at a time of 
broadening electorates and the emergence of nation-states. The 
United States represented to contemporaries a laboratory for 
democracy, its benefits, its excesses, and its ills. 2 The Alabama 
affair was, amongst other things, a clash of diplomatic cultures, 
revolving around the relationship between democracy, public 
opinion, and foreign policy. 

During the years of the Alabama affair, from the end of the Civil 

1 Lord Blachford to Granville, 11 Feb. 1872, The National Archives, Kew (hereafter 
TNA), Granville Papers, PRO 30/29/22A/9. 

2 Murray Gerlach, British liberalism and the United States: Political and Social Thought in the 
Late Victorian Age (London, 2001), 14, 25-8; for a recent overview of the Civil War era see 
R.J. M. Blackett, Di»ided Hearts: Britain and the American Cwil War (Baton Rouge, La., 2001); 
Duncan Andrew Campbell, English Public Opinion and the American Cwil War (Woodbridge, 
2003). 
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War to the settlement in 1872, British diplomats and politicians 
paid considerable attention to Anglo-American relations. They 
were acutely aware that they were dealing with a different political 
and cultural system and interpreted American diplomacy as a 
manifestation of the corrupt and popular aspects of politics and 
society in the United States. This attitude not only affected the 
British conduct of diplomacy during the Alabama affair, but also 
featured in internal debates on the future of the diplomatic service, 
which took place before the Select Committee on the Diplomatic 
and Consular Services in 1870 and 1871. The proceedings of the 
Select Committee, which will be briefly discussed before coming 
back to the Alabama affair, show that American diplomatic culture 
could be invoked to defend as well as attack British practice. 

In May 1871 Peter Rylands submitted a draft report to the 
Select Committee. Rylands, on the radical wing of the Liberal 
Party, contrasted the performance of American diplomats with 
their European counterparts, noting that the United States was 
'satisfied with diplomatic representatives limited in number, and 
enjoying only moderate salaries. Recent events have certainly not 
proved that France has derived any material advantage by her 
expensive diplomacy, whilst on the other hand it can scarcely be 
doubted that the interests of America are efficiently promoted by 
the representatives of that country.'3 The discussions of the 
Select Committee threw up different models of diplomatic prac-
tice which had emerged since the eve of the Crimean War. 
Party-political changes, the budget-trimming obsessions of mid-
Victorian governments, and civil service reform forced change 
on the Foreign Office in the 1850s and 1860s. The push towards 
professionalization in the civil service saw the introduction of 
examinations in 1856, while they were also expected to show 
more awareness of British commercial interests.4 But the criti-
cisms continued. As Lord Clarendon, the foreign secretary, 
noted in early 1870, 'there is but too much disposition to run 
down diplomacy in these days'.5 In 1870, the third parliamentary 

3 'Draft Report' by Rylands, 11 May 1871, First Report .from the Select Committee on 
Diplomatic and Consular Services; together with the Proceedings ef the Committee, Minutes ef Eoidence, 
Appendix, ordered by the House efCommons to be printed, 18 May 1871, p. xv. 

4 Raymond A.Jones, The British Diplomatic Service, 181s-1914 (Gerrards Cross, 1983), 
97-115; Gabriele Metzler, Grq/Jbritannien-Weltmacht in Europa: Handelspolitik im Wandel des 
europiiischen Staatensystems 1856 bis 1871 (Berlin, 1997), 224-32. 

5 Clarendon to Bloomfield, 9 Mar. 1870, TNA, FO 361/r, fos. 2-3. 
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Select Committee on the diplomatic service in two decades was 
set up under the chairmanship of Edward Pleydell Bouverie. 
Although many of its members had close links to diplomats, the 
tone of the Committee's questions indicated its reforming 
agenda. The Committee was interested in opening admission to 
the diplomatic service and Foreign Office to a wider pool of 
candidates, cutting costs, increasing efficiency, improving the 
possibilities for promotion, and amalgamating the consular and 
diplomatic services. 6 These were aspirations, rather than a 
coherent programme. 

The American service was frequently referred to in the 
evidence presented to the Committee. Edmund Hammond, the 
permanent under-secretary at the Foreign Office, ordered his 
troops to prepare their defences. 'We are threatened in the next 
[session] with an onslaught on the diplomatic and consular 
service; and it will be well that you should turn your attention to 
the possibility of economising in either and also to contrasting 
American notions and practices. '7 It is significant that Hammond 
should have given such prominence to the American model, 
months before the Committee even met and during the middle of 
difficult relations over the Alabama affair. The diplomats prepared 
an attack on the American diplomatic service that would show 
the virtues and value of the British service. Their attack concen-
trated on the influence of party in awarding posts and the 
corruption of individual diplomats. These strands were pulled 
together by attributing the failings of the American diplomatic 
system to the character of the American people and its form of 
government. 

Edward Thornton, the minister at Washington and the central 
British negotiator during the latter years of the Alabama affair, 
provided a string of examples of dodgy American diplomats. 
Ross Browne, the American agent at Peking, used inappropriate 
language and left his post before his successor had even arrived. 
'Such is the result', snorted Thornton, 'of choosing as Diplomatic 
Agents completely irresponsible men, who are sometimes inter-
ested from party or other motives in acting and speaking in direct 

6 See Report .from the Select Committee on Diplomatic and Consular Services; together with the 
Proceedings ef the Committee, Minutes ef Evidence, Appendix, ordered lry the House ef Commons to be 
printed, 25Juf:y 1870, and First Report.from the Sekel Committee (1871). 

7 Hammond to Thornton, 17 Aug. 1869, TNA, Hammond Papers, FO 3911I7, fos. 
52-3. 
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opposition to the views of their Government.'8 Thornton pointed 
to the difficulty the American government had in finding appro-
priate representatives because of the low pay.9 He saw the poor 
calibre of the American diplomatic service as an extension of the 
general corruption of politics, where offices and positions were 
regularly sold. 1° For Thornton, the 'universal corruption' of 
American government was a warning to Britain. 'I wish', he 
wrote to Hammond, 'some of the people in England who preach 
this Republican Govt as a model, could see with their own eyes 
the extreme depravity that pervades it, and how the people are 
cheated and robbed in the name ofliberty.' 11 By highlighting the 
vices of the American diplomats, Thornton prepared Hammond 
for the defence of the British diplomatic service and its values-
honesty, discretion, value for money, moderation, and a true 
sense of the national interest. 

American diplomatic practice was seen as being more brash 
than its British equivalent. This reflected, according to Henry 
Bulwer, a former diplomat who had served and enjoyed his time 
in Washington before the Civil War, 'the country, and the country 
in the United States has a strong national spirit which the 
Government rather encourages than suppresses. Consequently on 
all national questions, an agent knows he can speak boldly, and 
that he will be approved 0£' 12 Worried members of the Committee 
suggested that the government might disown some of the heady 
language used by their agents, but Bulwer assured them that the 
agents could rely on government support. This made the American 
representative very effective in getting a hearing, particularly on 
small issues concerning the rights of individual American citizens. 
'There is a sort of idea, perhaps (I do not mean to say that it is a 
right one), that the American government is more reckless of conse-
quences', he added, 'and that it would do something more than we 
should do.' 13 The strong language of domestic political debate, 
which reflected the democratic intensity of American politics, was 
carried over into the conduct of foreign policy. 

8 Thornton to Hammond, 14 Sept. 1869, TNA, Hammond Papers, FO 391/r6, fo. 
269. 

9 Thornton to Hammond, 1 Mar. 1870, ibid. FO 391/r7, fos. 243-4. 
10 Thornton to Hammond, 29 Mar. 1870, ibid. fos. 260-3. 
11 Thornton to Hammond, 6 Apr. 1869, ibid. FO 391/r6, fo. 174-
12 Report.from the Select Committee (1870), 361. 
13 Ibid. 383. 
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Hammond also venerated the virtue of the British diplomat by 
underlining the deficiencies of the American diplomats: 
It is impossible to be surprised at any shabby act that an American 
Minister may do, first, because I feel that their feelings of what is fair 
and upright are not generally very acute, secondly because they, like 
their people in general, take a personal pride in doing what they 
consider a smart thing, and lastly because they are always popularity 
hunting to make a platform for themselves, regardless of the principles 
on which it is to be raised. 14 

Hammond warned the Committee against cutting the salaries of 
British representatives abroad, since it would limit their ability to 
entertain, and hence conduct business. 'Now that is not a proper 
position for any foreign minister to be placed in, and I think you 
will admit that.' This was a humiliation (as well as an inefficiency, 
in Hammond's view) endured by American diplomats. 15 It was 
notable that the British commissioners, sent to Washington to 
negotiate a treaty in 1871, paid considerable attention to socializ-
ing with public representatives. 

Committee members challenged the need for foreign missions, 
when so much information was routinely available in the press 
and in public debates held in legislative assemblies around Europe 
and the United States. The United States, more than European 
countries, appeared to have a foreign policy that was controlled 
by the legislative branch. After all, the Senate rejected the first 
major attempt to settle the Alabama affair, the Johnson-Clarendon 
treaty in 1869. Some of the questions betrayed a naive perception 
of how information in the public sphere could be used. 'Formerly 
the action of foreign Governments might be dictated by a secret 
intrigue, which it might be difficult for an envoy to discover', 
began an MP. But 'now in constitutional Governments are not 
questions of policy very publicly discussed, and determined in the 
main by the decisions of public opinion detecting the legislature?' 
Hammond wondered what the definition of a constitutional 
government was, before pointing out that 'public opinion in 
foreign countries is, of course, an ingredient for consideration, but 
it is not the only one.' 16 

14 Hammond to Thornton, 23 Apr. 1870, TNA, Hammond Papers, FO 391/i7, fo. 
156. 

15 Report.from the Select Committee (1870), 39-41. 
16 Ibid. 49. 
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Far from diminishing the need for diplomats, the increasing 
amount of material in the public domain made their expertise 
even more important. 'If we did not require the diplomatic 
service for anything else', claimed Robert Marier, who served in 
several posts in Germany, 'we should require it for the purpose of 
controlling the information given by the press.' 1 7 This privileged 
the expertise of the diplomats over the views of public opinion. 
Lord Derby, foreign secretary in Disraeli's cabinets, agreed, 
telling the Committee that, during his time in office, diplomats 
drew up a précis of the foreign press and sent on full copies of any 
important speeches. Diplomats acted as a filter for the informa-
tion, interpreting foreign public opinion. Derby doubted the 
value of the press as a source of information: 'party feeling is so 
strong [in some countries] and the journals so numerous, each 
only representing its own individual shade of opinion, that you 
can hardly place any reliance on what any of them might say.' 18 

He also warned that 'a very large part of the politics of continen-
tal Europe do not pass in public'. 19 Only the diplomat could 
inform the foreign secretary of the hidden secrets of foreign poli-
ties. Clarendon also defended the need for secrecy in foreign 
policy, when he told the Committee that foreign powers often 
wished Britain to intercede on some matter, without it being 
made public. Avoiding humiliation-which necessarily could 
only take place in public-was an important preoccupation of 
diplomacy and a guarantee of peace. 20 In this instance, 
Clarendon may well have been considering his secret disarma-
ment proposals to Prussia and France in early 1870.21 

Mischievously, Clarendon added that 'everything ought to be 
public that can be'. 22 Yet when it came to negotiating the 
Washington treaty of 1871, the major breakthrough in resolving 
the Alabama affair, very little was made public. This was the result 
of bitter experience on the part of British diplomacy since the 
end of the Civil War. 

17 Ibid. 325. 18 Ibid. 1741 . 19 Ibid. 173. 20 Ibid. 293-4. 
21 Richard Millman, British Foreign Poliry and the Coming ef the Franco-Prussian War 

(Oxford, 1965). 
22 Report.from the Sekel Committee (1870), 294. 
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Anglo-American relations had been fraught during the Civil 
War, bequeathing a legacy with numerous areas of dispute 
between both countries. 23 The most important issue involved the 
American claims against the British government over the 
Alabama, a ship built in Liverpool for the Confederacy. The 
Alabama was a commerce raider that destroyed a considerable 
amount of the North's shipping and pushed up insurance rates. 
Although the British government protested that the ship was 
unarmed when it left Liverpool, the United States argued that 
Britain had violated its neutrality laws, the Foreign Enlistment 
Act of 1819, and international law. After the Civil War ended, the 
United States demanded compensation for the depredations 
of the Alabama and other ships; they also accused Britain of 
violating international law by its Proclamation of Neutrality, 
which recognized the Confederacy as a belligerent. This, in the 
view of American politicians, warranted a British apology and 
further compensation because it had given the Confederates 
international legitimacy. The dispute was emblematic of wider 
tensions between the two countries. Senior American politicians 
cast a loving eye over Canada, Irish Fenians based in the United 
States raided Canada, and British bondholders in the former 
Confederacy had claims against the United States. 

The Alabama affair was arguably the single most important 
issue in British foreign policy between 1865 and the Franco-
Prussian War. The most detailed study of the Alabama claims 
acknowledged the role of public opinion and implied that had 
the secretary of state and the foreign secretary been able to nego-
tiate without needing to pay heed to their domestic audiences, as 
Blachford suggested, the crisis would have been resolved quickly. 
'The settlement of the Alabama claims', Cook averred, 'provides a 
nineteenth century demonstration of a disagreeable truth that 
had become all too obvious in the twentieth century: how diffi-
cult it is to pursue a sane foreign policy in a democracy.'24 His 

23 Maureen M. Robson, 'The Alabama Claims and the Anglo-American 
Reconciliation, 18651 1', Canadian Historical Review, 42/r (1961), 1-22; Adrian Cook, Tire 
Alabama Claims: American Politics and Anglo-American Relations, 1865-1872 (Ithaca, NY, 1975). 

24 Ibid. 
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detailed discussion of the crisis, as the subtitle of the book made 
clear, concentrated on the machinations of American politics. 
Indeed, much of the evidence he presented showed that public 
opinion was used as a tool by American politicians to advance 
their own interests; in other words, public opinion was an instru-
ment of high politics, rather than a determinant of foreign 
policy.25 He argued that British diplomats failed to understand 
the moderation of American demands and unnecessarily antago-
nized Charles Sumner, the chairman of the Senate Foreign 
Relations Committee. However, the formulation of British 
foreign policy plays a secondary role to American politics in 
Cook's study. 

Other studies have made clear the centrality of high politics, 
geopolitics, and financial interests to the course of the dispute 
between the two countries. Sexton's recent work showed that 
American dependence on British financial markets after the Civil 
War, especially after President Grant's commitment to hard 
money, led the United States to seek a compromise deal. But 
acrimony on both sides of the Atlantic remained an important 
stumbling block to any settlement. 26 Older work on Britain's 
position in North America after the Civil War showed the impe-
rial and global considerations that influenced British policy. 
Russia's expansionist policies in central Asia and Turkey made 
the resolution of outstanding diplomatic problems with the 
United States more urgent. 27 Bourne's study of British military 
policy in North America argued that military vulnerability and 
more pressing commitments around the globe led London to 
cede mastery of the continent to the United States. Reid has 
recently disputed this interpretation of British weakness after the 
Union's victory in the Civil War, pointing out that the United 
States, debilitated by Reconstruction controversies and high 
levels of debt, was in no position to fight another war. 28 British 

25 See his discussion of Sumner's 1869 speech, ibid. 72-102. 
26 Jay Sexton, 'The Funded Loans and the Alabama Claims', Diplomatic History, 27/ 4 

(2003), 449,8. 
27 Robson, 'The Alabama Claims', 1-22; C. P. Stacey, 'Britain's Withdrawal from 

North America, 18641 1', Canadian Historical Review, 36 (1955), 185-98. 
28 Kenneth Bourne, Britain and the Balance ef Power in North America, 181s-1908 (London, 
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observers recognized these weaknesses in the American position, 
but feared that Grant might be driven to war by the Anglophobic 
masses. Indeed, this essay will argue that while diplomats recog-
nized the importance of geopolitical and financial factors in 
American foreign policy, they saw public opinion as the determi-
nant of the long-term direction of policy. 

There is no shortage of work on the relationship between 
foreign policy and public opinion. Nor is there much agreement. 
Historians of British foreign policy have argued that the Reform 
Act of 1867 led politicians to prioritize domestic political 
concerns over external ones. According to Marvin Swartz, 'the 
making of foreign policy was inseparable from politics'.29 The 
Bulgarian agitation in 1876 placed severe restraints on Disraeli's 
ability to adopt a forceful policy against Russia. 30 Britain's adop-
tion of a policy of non-intervention in Continental wars (and 
some crises) in the 1860s was the result, according to Klaus 
Hildebrand, of politicians' preoccupations with internal reform, 
Ireland, and empire.31 'Deep respect' was how Paul Kennedy 
described politicians' attitude to the burgeoning press in Britain. 
Politicians could influence the press, but ultimately they could 
not control it, making international relations 'altogether more 
unstable and unpredictable'. 32 The closest study of the relation-
ship between British foreign policy and public opinion in the 
1860s and 1870s is Thomas Schaarschmidt's account of the 
Franco-Prussian war. He argued, more cautiously than others, 
that Gladstone, prime minister between 1868 and 1874, was more 
aware of the pressures of public opinion than his foreign secre-
tary, Granville, but that it never altered the main direction of 
British policy.33 

These studies have one assumption in common-that the 
public opinion of a country influences that country's foreign 

29 Marvin Swartz, The Politics of Foreign Polit;y in the Era of Disraeli and Glmlstone (London, 
1985), 5-

30 Richard Millman, Britain and the Eastern Qyestion, 1875-8 (Oxford, 1978); Kenneth 
Bourne, The Foreign Polity of Victorian England, 1830-1902 (Oxford, 1970), 128--go. 

31 Klaus Hildebrand, No Intervention: Die Pax-Britannica und Preef]en, 1865/6-1869/70. 
Eine Untersuchung zur englischen Weltpolitik im 19. Jahrhunrkrt (Munich, 1997); Millman, British 
Foreign Polity. 

32 Paul Kennedy, The Rise of Anglo-German Antagonism, 1860-1914 (London, 1980), 87, 
102. 
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policy. This essay seeks to shift this perspective by suggesting that 
diplomats and politicians paid close attention to foreign public 
opinion and that, in this way, public opinion in one country 
could influence the policy of another. Reading the runes of 
public opinion was an essential part of the diplomat's job. Jones, 
in his work on the nineteenth-century British diplomatic service, 
suggested that, by 1860, 'the future belonged to the new bureau-
crats-self-effacing, subordinate and anonymous'. 34 Yet one of 
the important ways in which diplomats influenced foreign policy 
was in their assessment of other countries' intentions and capabil-
ities. Judging the public sentiment of a country was a crucial 
component of the diplomat's job, particularly in a governmental 
system which appeared to give the masses influence. This went 
beyond carrying out the orders of the foreign secretary. The 
United States was seen as the most democratic state in the world 
and so posed particular challenges for European governments, 
who were allegedly more used to conducting their affairs behind 
closed doors. Some of the difficulties in the resolution of the 
Alabama crisis were the result of a clash of political and diplomatic 
cultures. British diplomats were at the interface of this clash, 
though they often hindered understanding by dismissing 
American demands as the unreasonable attitudes of the ignorant 
masses. 

The Alabama affair can be divided into three periods. Between 
1866 and 1869, Britain and the United States negotiated the 
Clarendon-Johnson Convention, but the Senate rejected it in 
early 1869. After that there was a lull until, in late 1870, Britain 
signalled to the United States its willingness to appoint commis-
sioners to negotiate a treaty and terms of arbitration for the 
dispute. This treaty was concluded in the spring of 1871. Then, in 
1872, tensions flared up again after a disagreement about the 
interpretation of the term before the arbitrators finally settled the 
dispute in Geneva in the summer of 1872. 

II 

In August 1866, William Seward, the American secretary of 
state, presented American claims to Britain. He claimed that the 

34 Jones, British Diplomatic Service, 116. 
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United States had desisted from making the claims any earlier 
owing to the 'political excitements' in Britain which hindered 
'deliberate examination'.35 Frederick Bruce, the British minister 
at Washington, offered a different account of the problems public 
opinion posed for the settlement of Anglo-American differences. 
In his view, the course of American foreign policy was guided by 
the masses. He thought it was best to 'comment on the fluctua-
tions of publick opinion in the shape of private letters', fearing 
that anything that saw the light of day, in the form of the famous 
British Blue Books, could disrupt relations. 36 The significance of 
the first phase of the Alabama affair, between 1866 and 1869, was 
that while British policymakers recognized the problems posed 
by American public opinion, they had not yet found a satisfac-
tory way of handling it. 

Elections played a central role in Bruce's analysis of American 
politics. Politicians pandered to the electorate, of which the Irish 
constituted an important part. Questions of foreign policy were 
'dealt with almost exclusively with a view to the way in which 
they will influence votes in the forthcoming elections'. 37 The 
Congressional elections of 1866 were vital in the struggle between 
President Johnson and the radical Republicans, which would 
lead to impeachment proceedings in 1868. One of Bruce's recur-
ring themes was that the president might seek to bolster his posi-
tion by adopting a confrontational foreign policy. In particular, 
this would appeal to the mass of Irish immigrants. 'It is a lamen-
table fact', Bruce argued, 'that the Irish here as a body are our 
bitter enemies, and that the sympathy of this people is with them, 
from hostility to us, not from love for them. A war with England 
would be popular with all classes at first and no Govt will be 
strong enough to check a course of policy, which without involv-
ing war, tends to weaken or to humiliate us.'38 Bruce's criticisms 
anticipated those made by other British politicians and diplomats 
who became involved in the Alabama dispute. The dominant role 
of the masses in American politics was the central feature of these 
attacks. 

35 Seward to Adams, 27 Aug. 1866, p. 1, TNA, FO 414/29. 
36 Bruce to Stanley, 26July 1866, Liverpool Record Office (hereafter LRO), Derby 
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37 Ibid. 
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He condemned the demands for a harsh American policy 
towards Britain as 'the stale device of absolutists, held up as the 
example for the model Republick'.39 In his view, the role of the 
masses inflamed the situation because they 'will always support the 
party that takes extreme views of American rights'.40 The relation-
ship between politicians and the masses, a term which Bruce used, 
was ambiguous. It was not clear who was manipulating whom. 
The outcome, however, was clear. Politicians pandered to the 
passions and prejudices of the electorate in order to get re-elected 
and to avoid being outflanked by their opponents. Rational argu-
ment, according to Bruce, made no impression on Americans. 
This led to more extreme foreign policy positions. It proved 'the 
great difficulty of dealing with a democracy'.41 

The foreign secretary, Edward Henry Stanley, as the future 
Lord Derby was called, waited until after the Congressional elec-
tions to reply to Seward's claims. He rejected Seward's assertion 
that Britain's premature recognition of the Confederates helped 
to tum an insurrection into a 'social war'. Stanley was prepared 
to accept arbitration on the matter of the Alabama, but not on the 
proclamation of neutrality, which he regarded as the act of a 
sovereign state. 42 The issue of the proclamation plagued the 
settlement of the dispute. It symbolized American anger towards 
Britain's stance in the Civil War. Even after the Congressional 
elections, it proved impossible to come to an agreement. The two 
sides were too far apart, disagreeing on the terms of arbitration, 
the proclamation, and the duties of neutral and belligerent states 
in international law.43 These were legal issues, and were, in 
many respects, the symptoms of poor relations between the two 
countries. In the eyes of Bruce, the underlying causes were partly 
geopolitical, but mainly stemmed from American public opinion. 
Seward, he claimed, 'wishes to strengthen himself by any course, 
however tortuous, in foreign questions, which he thinks will 
flatter popular prejudice, and chime in with the tone of publick 
sentiments at the moment'. 44 Bruce also pointed the finger at 
Charles Sumner, the Republican senator and chair of the Senate 
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Committee on Foreign Relations, who was soon to become the 
bête noire of British policy. He noted the 'ambitious and unscrupu-
lous' attitude of 'this country', to which politicians 'pandered'.45 

Bruce died in 1867 without having made much headway in the 
dispute. He used the example of American politics to warn about 
the spread of democracy in Europe. 46 

Bruce was replaced by Thornton, who like his predecessors 
had a negative view of the American political system. Such atti-
tudes were deeply rooted in perceptions of the United States that 
had emerged before the Civil War and remained persistent 
amongst conservatives in Britain.47 'It would little become me', 
he wrote to Hammond, 
so soon after my arrival to make any comments upon the state of things 
here; to a newcomer, it seems most remarkable, and is only to be 
accounted for by the unscrupulous lengths to which men will go on 
account of their party. They seem indeed to be completely blind to the 
mischief which may ensue from the extent to which the masses are 
agitated by the inflammatory speeches of Members of Congress and 
other ambitious politicians. 48 

This view was shared by Henry Addington, who had spent time 
in the United States before the Civil War and with whom 
Thornton kept up a regular correspondence. Addington consid-
ered the impeachment of Johnson as a 'fearful exhibition of 
democratic tyranny and utter contempt of justice and Christian 
charity'.49 This was very different from the positive impressions 
of Liberals, such as Charles Dilke, who served on the Select 
Committee, John Morley, and James Bryce, visitors to the 
United States in the late 186os.50 Diplomats' attitudes therefore 
tended to be located within the spectrum of conservative criti-
cisms of American politics and democracy in general. 
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In 1868 relations seemed to improve as the two countries went 
about building up trust by negotiating over secondary issues, 
such as the naturalization of British subjects. The American 
government, having bought Alaska from Russia, now signalled its 
desire to improve relations with Britain by sending Reverdy 
Johnson, a leading War Democrat, to London as their new 
minister.51 Thornton was also anxious for an early success. He 
sent a string of positive reports and letters to London in the 
spring of 1868. He suggested that it would be possible to 
conclude an agreement with the present Administration. The 
interaction of foreign policy and public opinion was an important 
aspect of his advice. In March he noted that 'Mr Seward begins 
to feel that public opinion here is changing upon that subject.'52 

Seward appeared a credible negotiating partner because, given 
his notorious stances against British policy during the Civil War, 
the Senate could hardly reject his settlement. 53 He excused 
Seward's outbursts against Britain as a means of maintaining 
influence in Washington. 54 It was against this more positive view 
of American attitudes that the negotiations between Reverdy 
Johnson and the Foreign Office continued in London. 

But the negotiations were rushed and disrupted by the collapse 
of the Disraeli government in Britain and the imminent change 
of president in the United States. The Clarendon-Johnson 
Convention agreed in January 1869 was full of problems. It did 
not mention any principles of international law which would lay 
the basis for the duties of neutrals in the future, nor was it clear 
about whether British claims for the loss of property during the 
Civil War could be submitted. This might have made the United 
States liable for the destruction of British property in the South 
during the last years of the war. Cook argues that Reverdy 
Johnson's failure to stay in touch with American opinion was a 
major factor in the Senate's rejection of the Convention in 
1869.55 Britain's desire for a settlement had also led to an under-
estimation of American opinion. The rejection of the Convention 
was associated with Sumner's sensational speech to the Senate in 

51 Cook, The Alabama Claims, 44---6. 
52 Thornton to Hammond, 16 Mar. 1868, TNA, Hammond Papers, FO 391/J6, fos. 

go~. 
53 Thornton to Hammond, 31 Mar. 1868, ibid. 96---]. 
54 Thornton to Hammond, 31 Aug. 1868, ibid. n6-17. 
55 Cook, The Alabama Claims, 65-8. 



The Alabama Affair and British Diplomacy 119

which he denounced the failings of the treaty before claiming 
that British actions during the Civil War had prolonged it by two 
years, making London liable to pay towards the costs of the war. 
Of course, Sumner realized that this was an excessive demand, 
but he was setting out the stall for future negotiations. The result 
was to push the United States and Britain further apart.56 

Despite the evident problems with the Convention, Britain's 
analysis of its failure concentrated mainly on the nature of 
American politics. At one point Thornton suggested bribing the 
senators to pass the Convention. 'It is painfull to think', he 
added, 'that this result is more likely to depend upon corruption 
than upon a consideration of its undeniable merits.'57 Clarendon 
wanted nothing to do 'with such a dirty and dangerous business', 
but he agreed with Thornton's assessment of Sumner's animosity 
and malign influence.58 Nor did he seem to disagree that finan-
cial corruption played an important role in American politics. 
Following his son's visit to the United States in early 1869, he told 
Gladstone, now prime minister, that the senators were 'reckless, 
corrupt' men who would promote war if they could make money 
on it. 59 The corruption of American politicians was related to the 
form of government. Thornton wrote of the 'extreme depravity 
that pervades this [Republican government]', lamenting 'how 
the people are cheated and robbed in the name of liberty'. 60 

In a lengthy letter to Hammond, Thornton set out his view of 
the relationship between public opinion and American foreign 
policy: 
I am quite willing to consider the national Assemblies as representing 
the will of the people; but in one of those assemblies Sumner is a power 
as far as foreign relations and particularly the Alabama question is 
concerned. It must be remembered that although education is much 
more general in this country throughout all classes than in England, 
there is very little profound knowledge or study; newspapers and peri-
odicals are the chief source of instruction. Very few know much of 
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international law. Sumner is supposed to have studied it; he enjoys that 
reputation, undeserved as it may be. The people, and even the Senators 
generally, care very little about the Alabama question, and take no 
interest in it except as grievance against England; but seeing it in 
this light and feeling bound to support their views, they are very glad to 
find someone who takes off their hands all the trouble of looking into 
and arguing their case. So they applaud Sumner's extravagances 
without understanding them or trying to understand them. Still less will 
they comprehend the truths which are put forward on our side of the 
question. 61 

Politicians, in the British view, were supposed to educate and 
guide the electorate with rational arguments. They led rather 
than followed the masses. In the United States, the politicians 
followed the masses. American public opinion, symbolized by the 
figure of Charles Sumner, was to blame for the failure of the 
Convention. The American government had lost sight of its long-
term national interest. 

The result of the failure of the Convention was that Britain 
adopted new ways of dealing with, and indeed avoiding, 
American public opinion if at all possible. The British strategy for 
coping with foreign public opinion involved waiting for 
Americans to acknowledge their allegedly true national interest. 
They also advised tempering public criticism in Britain of the 
United States. Following the rejection of the Convention, 
Clarendon generally ignored the issue until his death in July 
1870. In August 1869, he advised Gladstone to let the matter rest 
'until the excitement has subsided'. 62 Thornton advised reticence 
as the best course of action in any parliamentary debate. 63 

Hammond told Thornton to 'be callous to whatever they may 
choose to say or write'. Time would bring about a change in the 
American position and there was little point in pressuring 
them. 64 He believed that Sumner would be isolated once the 
Americans realized that Britain would not cave in to their 
'bluster'. Hammond's argument was based on the assumption 
that public opinion would ultimately come round to a more 
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reasonable appreciation of the issues at stake. He also realized 
that the United States needed British money.65 Thornton agreed 
that any new initiative must come from the new secretary of 
state, Hamilton Fish who, he believed, was more worried about 
working out a deal that would satisfy the Senate than would meet 
the concerns of the British government. 66 Thornton, aware of 
interaction between British and American public opinion, tried 
to encourage moderation in British parliamentary and press 
debates. After the rejection of the Conventipn, Thornton warned 
Clarendon 'that enough has been said about the Alabama and 
Sumner on this side of the water [in Britain]'. Clarendon advised 
Gladstone that 'tall talk' in the House of Commons could revive 
Sumner's popularity, which he believed was fading. 67 Britain's 
strategy for handling American public opinion was passive, 
intent on limiting the opportunities for mischief rather than 
promoting a more favourable image of Britain in the United 
States. 

m 
This policy of aloofness seemed to work. Sumner became a more 
peripheral figure throughout late 1869 and 1870, as Americans 
realized the benefits of a deal with Britain. 'I don't think', 
Thornton wrote, 'that the Senate will be so ill-disposed when 
they meet again; many of them seem to think that they made 
fools of themselves in following Sumner's teachings. '68 The 
differences over international law and the proclamation had not 
disappeared, but a more positive atmosphere developed. 69 The 
British had hoped, indeed expected, that the United States would 
reopen the talks. But by November 1870, Britain's imperious 
silence had not brought the United States to the negotiating 
table. Facing a crisis with Russia over the Black Sea, Britain 
needed to secure its position in North America. In order to break 
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the deadlock, Granville, who had become foreign secretary after 
Clarendon's death in July 1870, sent Sir John Rose, a Canadian 
banker, on a secret mission to Washington to establish the terms 
on which British commissioners would travel to the United States 
for negotiations. Granville stressed the necessity of discretion. He 
instructed Thornton to communicate with Rose without bringing 
the Canadian's mission to the attention of the American public.70 

This was part of Britain's strategy of limiting public exposure, 
which might force politicians into awkward positions. 

Rose, despite his banking background, noted some of the same 
difficulties as diplomats had in negotiating with the United States. 
He pointed out that the time was ripe for a new agreement since 
the United States needed a loan-he would later be involved in 
organizing this loan. At the same time, the Senate remained a 
potential obstacle, as it was subject to 'popular influence' and any 
treaty would be linked to a host of other party issues. 71 In late 
January 1871, when his mission threatened to collapse, he wrote to 
Granville that there 'is so little candour among public men here 
and so much fear of taking the initiative, or attempting to guide 
public opinion'. 72 On another occasion he observed 'that dealing 
with their government is dealing with the masses: whose preju-
dices, animosities, and unreasonable views have all to be directly 
considered'. 73 Rose tried to prepare the ground for successful 
negotiations by meeting with senators. One of his contacts, 
Robert Schenck, suggested the publication of'judicious' articles in 
the press to prepare the public mind. 74 There is no evidence that 
the British government paid for, or commissioned, such articles 
whereas the State Department was busy writing them. 75 Indeed, 
secrecy, rather than positive public diplomacy, was the key char-
acteristic of British handling of American opinion. However, at a 
meeting with newspaper editors and proprietors in late February, 
Rose was impressed by their positive response to the prospect of 
British commissioners coming to Washington.76 The mission was 
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successful as Fish and Rose agreed that the dispute would be 
settled by arbitration. The maintenance of secrecy about the Rose 
mission was one factor in its success. Sumner objected to some of 
the terms, but he was now more isolated than had been the case 
twelve months previously. Even had he exposed the Rose mission 
and denounced it in public, it is unlikely that he would have 
derailed the settlement. American financial needs necessitated an 
agreement with Britain. 77 The commissioners could now meet 
with a reasonable prospect of success. 

The British commissioners arrived in Washington in late 
February and early March 1871. They included some of the 
senior political figures of the day, including Stafford Northcote, 
the future chancellor in Disraeli's second cabinet, Earl de Grey, a 
leading Liberal, and Lord Tenterden, who would succeed 
Hammond as permanent under-secretary at the Foreign Office 
in 1873. The commissioners sought to resolve a series of ques-
tions, including the access of American fishermen to Canadian 
waters, the San Juan boundary, and the precise terms under 
which the Alabama claims would be submitted for arbitration. 

While the British commissioners set about charming some of 
the senior senators, they also sought to limit the impact of public 
opinion on the process. Before the commissioners sat, both sides 
agreed that no detailed account of their meetings would be kept, 
as any such record would have to be submitted to the Senate, 
along with the treaty for the ratification process. 78 The manage-
ment of the process was important to the success of the negotia-
tions. Successful diplomacy required compromise, even the 
modification of principle. Interestingly, the suggestion was 
initially made by the American commissioners. 'I confess that I 
entirely acquiesced in their view', wrote Thornton, 'and consid-
ered it of great importance that the rule should be strictly 
observed, so that there might be less chance of the nature of the 
negotiations being made public. '79 When Tenterden returned to 
Britain after the negotiations had ended he penned a memoran-
dum advising against the publication of notes from the negotia-
tions: 'The negotiation would certainly have never survived the 
first month had the American Commissioners been making 
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speeches for future publication and now it would scarcely be fair 
for us to draw up a report showing ourselves in the most 
favourable light without giving them an opportunity of reply.'80 

Grey accepted Fish's argument that recording speeches might 
lead commissioners to play to a gallery, a future one at that, but 
he also worried, correctly as it turned out, that future differences 
of interpretation could not be assessed against a written record. 81 

The Senate, which the British considered the principal instru-
ment and medium of public opinion, played an important, if 
indirect, role in the negotiations. The British commissioners, 
after the debacle of the Clarendon-Johnson Convention, were 
acutely sensitive to the fact that the Senate had to pass the treaty 
by a two-thirds majority. The attitudes of the commissioners to 
their American hosts was diverse and changed over the course of 
the negotiations. Both Grey and Northcote had significant parlia-
mentary careers, and the latter was firmly convinced that if Fish 
had met Sumner on the floor of the Senate 'in a fair discussion', 
it 'would have done a great deal to guide and inform public 
opinion upon questions in which great ignorance now prevails'. 82 

Northcote was 'not much fascinated by the great institutions of 
this magnificent country', before adding that there was a 'glori-
ous field open for pursuing politics with profit if anyone were 
disposed to tum his opportunity to account'. 83 A senator told 
Thornton 'that there was hardly an office given away in the 
whole of the United States for which some pecuniary considera-
tion was not paid'.84 Tenterden came to a more positive view of 
his American counterparts, partly owing to a heavy round of 
dinners. They were a 'gentlemanly good set of fellows', though 
'tenacious' around the negotiating table. 'It is something to have 
to deal with men', he concluded, 'one can meet agreeably in 
social life. '85 Socializing with the senators was an important part 
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of creating a positive attitude. It also reflected a preference to 
deal with public opinion through a limited number of representa-
tives, rather than planting articles in the press. 

Whether they were honest or corrupt, senators had to approve 
any settlement. This weighed particularly on Grey's mind. When 
Fish reminded him of the potential obstacles in the Senate, Grey 
responded that 'he must remember that we had equally to regard 
the feelings of our country and Parliament', though the real 
battle in Britain over the treaty took place in the cabinet. 86 The 
American government was caught between its need for a settle-
ment with Britain and 'the difficulties of their own people ... and 
the necessities of a Presidential campaign'. 87 In effect this meant 
that Britain's negotiating position was shaped by the need to 
forge a treaty acceptable to American public opinion and the 
Senate. They paid close attention to the shifting balance of 
power in the Senate which, to their relief, seemed to swing away 
from Sumner. By the spring of 1871, Sumner was 'hated' in the 
Senate.88 This led to Sumner's loss of his position on the Foreign 
Relations Committee. Grey feared that a scorned Sumner might 
try to whip up public opinion and he hoped that The Times would 
not 'indulge in any rejoicing over the fall of Sumner'. He contin-
ued to sound out other senators and while he remarked on their 
friendly talk, he did not think it 'safe to rely on it'.89 

Shaping a treaty that would get through the Senate was a 
major preoccupation of the commissioners. While the British 
government wanted to establish rules which would govern similar 
cases in the future, the American negotiating position was to 
apply these principles to the Alabama case, as though they had 
been in existence at that time. 90 The Americans wanted to direct 
the arbitrators to examine their claims under a set of principles, 
including the duty of neutral states to prevent their citizens 
arming belligerents, whereas the British wanted unrestricted arbi-
tration, allowing the arbitrators to judge what the state of interna-
tional law at that particular time was. In a private conversation 
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between Grey and Fish, the secretary of state made it clear that 
the Senate would not accept unrestricted arbitration. 91 Within 
two days, Grey had shifted his stance: 'I am quite satisfied that we 
cannot get simple arbitration, and Thornton, who is of course a 
much better judge than I am of what these people really mean, is 
of the same opinion.' It was in this letter that Grey also referred to 
the pressures of public opinion and the presidential campaign-
although that was eighteen months away!92 

The cabinet must have been moved by Grey's assessment of 
what could pass through the Senate. According to Granville, 
there had been a 'tremendous row' about the guidelines for arbi-
tration. 93 'I can readily understand', replied Grey, 'how reluctant 
you must have been to abandon unrestrained arbitration and I 
felt the serious responsibility that you should do so but I have not 
the least doubt that under the circumstances it was the right 
course to take.' He reiterated to Granville that only directed arbi-
tration would pass the Senate.94 Northcote came to a similar 
conclusion. He acknowledged to Gladstone that the abandon-
ment of unrestricted arbitration was a 'considerable concession', 
but he suggested that Fish was honest in his assessment of what 
would and would not pass through the Senate.95 This was a 
significant concession by the British government, and one that 
strengthened the American claims when the arbitrators met in 
1872. Granville had decided to win over moderate American 
opinion by making this concession, in the hope that the settle-
ment would lay the basis for long-term stability in Anglo-
American relations. 

By the beginning of April r87r, the impending departure of 
Congress for the summer added to the urgency of concluding the 
negotiations and getting the treaty approved by the Senate. 'The 
present moment is peculiarly favourable for a settlement', Grey 
assured Granville, 'the public mind here is prepared for it, and it 
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is undesirable in a country of such rapid changes of opinion to 
lose the flood tide. '96 The perceived volatility of American public 
opinion also concerned Northcote. 'The dispersion of the Senate 
means more than the mere loss of time,' he warned Gladstone, 'it 
means that the Senate (the real treaty-makers) are going away 
from Washington and from the influence of the President ... and 
are to encounter the influences which may be brought to bear on 
them in their respective states.' Northcote wanted the cabinet to 
give the commissioners more discretion over the precise terms of 
the final text, because the real issue was not what deal the British 
could squeeze from Fish, but what Fish could get the Senate to 
accept.97 Indeed this rush led to a fudge over the direct and indi-
rect claims, which, as we will see, caused a final row in 1872. This 
urgency demonstrated the difficulties British diplomats faced in 
negotiating with the United States. Public opinion added an 
element of uncertainty to international relations, but the uncer-
tainty derived, in the view of diplomats, from foreign public 
opinion, rather than from the fortunes of party politics at home. 
Their cocktail of assumptions about American society and poli-
tics-the perceived influence of the Irish, inconsistency, and 
corruption-shaped the negotiating process. Once again, the 
diplomats sought to marginalize public opinion by limiting its 
opportunity to criticize the treaty. 

The treaty passed through the Senate on 24 May 1871, by fifty 
votes to twelve. The British Parliament passed it soon after. Grey 
recognized 'what delicate steering the whole affair has been'.98 

Fish had been able to use the prospect of the treaty's failure as a 
means of levering more concessions from Britain, though he was 
genuinely wary of possible difficulties in the Senate. It is signifi-
cant, however, that British diplomats saw Fish as a genuine nego-
tiating partner. They had learned from the failure of the 
Convention that they were negotiating at a number of different 
levels, with actors who were not always seated around the table. 

96 Grey to Granville, 4 Apr. 1871, 1NA, Granville Papers, PRO 30/29/63, fo. 204. 
97 Northcote to Gladstone, 21 Apr. 1871, BL, Gladstone Papers, Add. MSS 44217, fos. 

133-4. 
98 Grey to Granville, 12 May 1871, 1NA, Granville Papers, PRO 30/29/63, fo. 309. 



WILLIAM MULLIGAN 

IV 

All that remained was the submission of the British and 
American cases to the arbitrators who met in Geneva in I 872. 
The smooth progress towards a resolution was interrupted by a 
final crisis over the American inclusion of indirect claims in their 
case; these were claims that went beyond the direct damage 
caused by the Alabama and other ships mentioned in the cases. 
Britain was potentially liable for a huge sum. 99 On this occasion 
there was popular outcry in Britain when the American case was 
revealed, just after Christmas 1871. The British argued that the 
indirect claims had been excluded from the settlement, whereas 
the United States placed a construction on the treaty that would 
have allowed them to submit these claims. It was at this point 
that the failure to agree a protocol of the commissioners' meet-
ings came back to haunt the British. Thornton ascribed the inclu-
sion of the indirect claims to the pressures of the forthcoming 
presidential election. President Grant would benefit because 'the 
great majority will think it perfectly natural and rather "smart" ' 
to present these claims. 100 

The British government had to decide whether to accept that 
the United States could submit the claims and dispute them in 
front of the arbitrators, or to force the withdrawal of the claims 
from the case and possibly risk wrecking the treaty. Initially the 
cabinet took a firm stance, pointing out that it might well have 
been cheaper to fight the United States than to accept arbitration 
under these rules. 101 But they also wanted to put the Alabama 
affair to rest and knew that forcing the Americans to back down 
in such a public way would probably destroy the treaty. 
Assessments of American politics influenced the British reaction 
in a number of ways because ultimately preserving the treaty was 
their primary objective. Thornton, for the first and only time, 
decided to bribe a Republican senator from Maine,John Peters, 
to speak out against the indirect claims and bring a resolution on 
the matter before the Senate. Peters was an ideal person to use 

99 Cook, The Alabama Claims, 207-32. 
100 Thornton to Hammond, 12 Mar. 1872, 19 Mar. 1872, TNA, FO 391118, fos. 34-8. 
101 Foreign Office memorandum, 29 Feb. 1872, BL, Gladstone Papers, Add. MSS 

44618, fo. 130. 
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because his constituents, who had suffered shipping losses, were 
anxious to get compensation for direct claims. The prospect of 
further delay on account of indirect claims had split those seeking 
compensation into rival groups. 102 Public opinion seemed to turn 
against Fish, who now decided to try to patch up the quarrel. By 
early May, both sides had agreed that they could submit their 
respective cases, but that in future disputes, indirect claims would 
be excluded. 103 

At the same time as Fish sought to pass a supplemental article 
through the Senate, Thornton urged the British government to 
exercise public restraint. 104 Criticisms were quickly picked up 
and forwarded not only to foreign ministries but also to the 
national press. Thornton had consistently urged that the British 
government restrain public attacks on the United States, since 
this would only serve to complicate the position of moderates on 
the other side of the Atlantic. To build a common understanding 
required the isolation of extreme views on either side. As censor-
ship was reduced, governments could no longer restrict the fl.ow 
of news from beyond their own borders. One way of limiting 
Anglophobia, therefore, was to limit anti-American outbursts in 
Britain. 

This tactic was made more difficult by Northcote's anger at 
Fish's duplicity in submitting the indirect claims. The submission 
of these claims, if accepted, made the British commissioners look 
like fools who had been deceived by the Americans. Northcote 
wanted to launch a public defence of the British commissioners 
and publish some documents relating to the negotiations. Grey, 
on the other hand, urged restraint. In their exchange of letters, 
the impact of a publication on American public opinion figured 
prominently. Northcote argued that Fish's claim that the 
American presentation of the indirect claims in the negotiations 
in 1871 had removed 'the obligation to confidence on our 
part.' 105 Grey agreed that if the treaty collapsed relevant docu-
ments could be published. Yet he still hoped to save the treaty, 
which meant that 'the less scrupulous the other side may be, the 

102 Thornton to Hammond, 9, 16, 22, 30 Apr. 1872, TNA, FO 391/i8, fas. 45-53. 
103 Cook, The Alabama Claims, 223--g2. 
104 Thornton to Foreign Office, 12 May 1872, BL, Gladstone Papers, Add. MSS 446!9, 

fo. 71. 
105 Northcote to Ripon, 24 May 1872, BL, Ripon Papers, Add. MSS 43519, fo. 171. 
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more scrupulous ought we to be .... I believe that its publication 
would have a bad effect on the other side of the Atlantic, that it 
would give rise to needless wrangles, and miserable personal 
controversies.' 106 The alleged dishonesty of American diplo-
macy, a constant theme in the Alabama crisis, put a greater 
premium on the virtues of British diplomatic conduct, such as 
keeping their word. In August 1872, Thornton smugly observed 
that the choice of an Englishman to arbitrate a dispute between 
Argentina and Brazil was 'proof that they have a certain amount 
of confidence in his honesty and think he is not likely to yield to 
the influences which are so much used in all these American 
Republics and Countries'. 107 

Northcote ended up giving a speech in Exeter, part of his 
constituency, in which he claimed that the American commis-
sioners had promised to waive indirect claims. Along with an 
article in the Pall Mall Gazette arguing that Britain should break 
off the treaty, it only added to the difficulties of finding a solution. 
'In this time of red-hot electioneering agitation', observed 
Thornton, 'neither of these circumstances added to the pleasant-
ness of the situation.'108 Finally the matter was resolved. In the 
summer of 1872, the arbitrators examined the British and 
American cases in Geneva, awarding £3.2 million or $15.5 
million to the United States. The indirect claims were dismissed. 

V 

The resolution of the Alabama affair is seen as a watershed in 
Anglo-American relations. According to Cook and others, it 
paved the way for a better understanding, not just between the 
two governments, but also between the two countries. This is 
difficult to substantiate without an in-depth study of popular 
attitudes in the United States and Britain towards each other. 
Rose hoped that the positive public reaction to his mission in 
February 1871, this 'evanescent impulse', as he called it, could be 
transformed into a more stable view of Britain. But he was suffi-
ciently realistic to acknowledge that it 'will take time to bring the 

106 Ripon to Northcote, 26 May 1872, ibid. 178-81. 
107 Thornton to Hammond, 5 Aug. 1872, TNA, FO 391/I8, fos. 94-6. 
108 Thornton to Hammond, 28 May 1872, ibid. 60-1. 
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peculiar sensitiveness of the Americans to English opinion into a 
healthy state'. Certainly British diplomats identified American 
public opinion as one of the major determinants of Anglo-
American relations. Although public opinion featured in their 
assessments of European politics, it did not seem to have the 
same bearing on foreign policy as it had in the United States. 
While financial and geopolitical considerations were seen to play 
a role in the calculations of American statesmen, British 
observers believed that the underlying direction of American 
policy was shaped by its democratic culture and the attitude of 
the masses. They saw the susceptibility of politicians to public 
opinion as a weakness of American government in both its exec-
utive and legislative branches. Their analysis of public opinion 
tended to trivialize its concerns, while simultaneously accepting 
its significance in American politics. They tended to dismiss 
public opinion as the prejudices of the masses. Anglophobia was 
derided as the result of Irish immigration and the need for 
American politicians to cultivate the ethnic vote. Their view of 
the United States was also conditioned by the nagging belief 
that Britain might follow its exuberant democratic ways. 

British diplomats never developed a coherent or consistent 
strategy for handling public opinion, though their advice to 
foreign secretaries on particular aspects was well judged. For the 
most part, they tried to limit the influence of public opinion on 
the diplomatic process. Outcomes in negotiations were not 
simply the result of compromises over original positions, but the 
process by which these compromises were arrived at. 
Compromise was easier when the public was not able to ask 
awkward questions about previous positions and principles. After 
the experience of the failure of the Convention in 1869, this limi-
tation of public opinion became an important part of Britain's 
negotiating strategy in 1871. Thornton, Grey, and Northcote also 
urged timely concessions in order to bolster the position of 
moderates. Their reading of American public opinion shaped 
British policy in the negotiations between the commissioners. 
They recognized that public opinion and debate in Britain had 
an impact on American opinion. The public sphere was not 
hermetically sealed on a national basis. Politicians had multiple 
audiences and diplomats were sensitive to foreign public opinion. 
After all, it was a crucial part of their job, lifting them beyond the 
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level of simply executing foreign policy to offering important 
advice to their political masters. 

American diplomatic culture also highlighted, in the view of 
British diplomats, the virtues of their own system. Criticism of 
the corruption of American political life and diplomacy was not 
restricted to diplomats, as the views of Rose, Clarendon, and 
Northcote testify. They were part of a deep-rooted scepticism 
about American democracy amongst parts of the British elite. 
This scepticism also reflected confidence in British institutions. 
Relatively free from the pressures of public opinion, recruited 
from a narrow section of society, and honest and measured in 
their dealings, diplomats offered a vigorous defence of the service 
before the Select Committee. Nonetheless, the relationship 
between the diplomats, foreign policy, and public opinion 
remained unresolved, as the agitation over the Bulgarian atroci-
ties a few years later would testify. 



6 
The Public Challenge to Diplomacy: 

German and British Ways of 
Dealing with the Press, 1890-1914 

DOMINIK GEPPERT 

If we are looking for reasons why the world of diplomats under-
went such a profound transformation in the course of the long 
nineteenth century, one factor that has to be emphasized is the 
challenge from what, for lack of a better term, was then and still 
is called 'public opinion'. The background to this challenge was 
provided by the enormous expansion of the public sphere in the 
four or five decades before the First World War. With the growth 
of literacy, the emergence of mass circulation newspapers, and 
the establishment of popularly elected parliaments, whole areas 
of life that had traditionally been off limits to general scrutiny 
suddenly became part of the public domain. 1 What for centuries 
had been areas exclusively reserved for state activity now had to 
be shared with non-state actors. Even core responsibilities of 
governments such as foreign affairs and diplomacy had to be 
defended against the intrusion of social forces which demanded 
access in the name of the public. 

To be sure, 'public opinion' before 1914 must not be confused 
with our contemporary notion of 'public opinion', whose shifts 
and trends can be measured by scientific methods of polling and 
statistical analysis. It is better understood as the opposite of 

I should like to thank the Gerda Henkel Foundation, which funded part of my research 
for this essay. 

1 This was true not only of the contrast between 'public' and 'private' but also of the 
distinction between 'public' and 'secret'; see e. g. Lucian Holscher, Ojfentlichkeit und 
Geheimnis: Eine begrijfsgeschichtliche Untersuchung ;:ur Entstehung der Ojfentlichkeit in der Friihen 
Neu;:eit (Stuttgart, 1979);Joachim Westerberkey, Das Geheimnis: :?:,ur fanklionalen Ambivalen;: 
von Kommunikationsstrukturen (Opladen, 1991); Frank Bosch, 'Das Private wird politisch: Die 
Sexualitat des Politikers und die Massenmedien des ausgehenden 19. Jahrhunderts', 
:?:,eitschri.ftfor Geschichtswissenschqft, 52/9 (2004), 781-801. 
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'official opinion', embracing all those non-governmental beliefs, 
assessments, and ideas that were given public expression. This 
included not only 'views aired in the press and pamphlets, 
national and provincial assemblies, the universities and other 
centres of learning, and the great houses, salons and societies of 
intellectual and political elites', 2 but also manifestations of 
popular opinion as expressed in demonstrations, mass meetings, 
or public festivals. One of the most powerful vehicles of 'public 
opinion' in this sense of the term was the press or, more espe-
cially, the mass circulation newspapers which had emerged all 
over Europe since the 1870s and 1880s. They were one of the 
most energetic driving forces behind the expansion of the public 
sphere not least because they were able to link other forums of 
'public opinion' such as parliaments, political parties, mass gath-
erings, and demonstrations. 

While the emergence of a mass press confronted government 
actors in general with a new force in public affairs, newspapers 
and their producers presented a particular challenge to the diplo-
mats and their traditionally exclusive function as representatives 
and official observers. In 1908 Otto Hammann, officer responsi-
ble for press issues at the German foreign office, the Auswiirtiges 
Arnt, wrote in a draft speech for the Imperial Chancellor that the 
times were gone when 'the fates of nations were decided in small, 
closed circles of courtly and diplomatic individuals .... the public 
opinion of the nations has acquired a degree of influence on 
political decisions previously unimaginable'. 3 

For evidence of this, we need only to look at the foreign 
ministry files of the European Great Powers of the time. In the 
Auswiirtiges Arnt's political archive in Berlin, for instance, the 
explosion of diplomatic material on Anglo-German press rela-
tions documents the extent to which English newspapers and 
periodicals had grown in importance to the Wilhelmstra8e. The 
holding 'England 73', which deals with general questions to do 
with the English press, consists of three volumes for the years 
1881 to 1901, but no fewer than twenty-nine for the period 1902 
to 1914. Much the same applies to 'England 81 no. 3', which 

2 Keith Hamilton and Richard Langhorne, The Practice of Diplomacy: Its Evolution, Theory 
and Administration (London, 1995), 124. 

3 'Pressepolitik im Auslande' (c.1908), Bundesarchiv Lichterfelde (hereafter BA 
Lichterfelde), NL 2106 (Otto Hammann Papers), 4/63. 
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contains information about individual British journalists. For the 
eleven years from 1889 to 1900,just one file was sufficient; for the 
following fourteen years, six were required. 4 Much the same 
could be said of Germany's relations with other countries, and 
the press files in the archives of the other Great Powers. 

Anglo-German relations, however, can serve as a particularly 
good case study to illustrate the increasingly tense relationship 
between publicity and diplomacy. Diplomatic friction caused by 
hostile newspaper articles, critical press commentaries, and 
cartoons perceived as insulting played an especially important 
part between Germany and Britain in the last decades before the 
First World War. At the same time, the assertion that there was 
actually no conflict of interest between the two countries, that 
'public opinion' and the press were solely responsible for political 
discord, became the standard argument of all those seeking to 
improve diplomatic relations. 5 

In five sections, this essay will investigate both the challenge 
posed by the press and the idiosyncratic ways in which that chal-
lenge was met by German and British diplomats. First some 
features of the 'communication revolution' of the late nineteenth 
century that most affected the work of diplomats will be outlined; 
second and third, the different traditions of press management in 
Britain and Germany will be analysed; fourth, the two different 
approaches will be illustrated by looking at the diplomatic reper-
cussions of official visits by German editors to England in 1906 
and by British editors to Germany a year later; and, finally, the 
essay will ask how successful the German and British ways of 
dealing with the press in diplomatic affairs were. 

I 

News from abroad had been an important part of newspaper 
reportage for quite some time, at least in newspapers of national 
standing and scope. But technical innovations such as the tele-
graph, telephone, and later radio communication meant that news 

4 Politisches Archiv des Auswilrtigen Amts (hereafter PA-AA), England 73, R 5612-43; 
PA-AA, England 81 no. 3, R 5958-64. 

5 See Dominik Geppert, Pressekriege: Ojfentlichkeit und Diplomatie in den deutsch-britischen 
Beziehungen, 1896-1912 (Munich, 2007). 
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from other countries reached readers ever more quickly, cheaply, 
and in greater quantities, just as cultural phenomena such as 
growing nationalism and imperialism increased contemporary 
interest in reports from abroad. The tone and format of the 
reportage likewise changed. Newspapers, which were gradually 
breaking their links with political parties, no longer simply 
reported or commented, but, by running specific press campaigns, 
exhorted their readers to act. In Germany, it is true, such develop-
ments took longer. The processes of commercialization, scandal-
ization, and breaking away from political parties were slower, but 
ultimately followed similar patterns. In both countries newspapers 
that were independent of political parties, financed by advertising, 
sold on the streets, and aimed to reach as large a section of the 
public as possible were obliged to draw attention to themselves in 
order to increase their circulation. 

Moreover, the increasing numbers and quality of international 
correspondents created a conduit for information and prognosis 
that threatened the monopoly of the traditional diplomatic 
networks. 6 'The Newspaper Correspondent is the Ambassador of 
the Democracy', the prominent English journalist William 
Thomas Stead asserted in 1898. 'He manufactures the opinion to 
which it is the function of the regular ambassador to give effect. 
It is difficult to overestimate his importance or to measure his 
influence for weal or for woe.'7 Such attitudes were not confined 
to British journalists. Bernhard Guttmann, from 1908 to 1914 
London correspondent of the Liberal German daily Frankfurter 
Zeitung, described in his memoirs how the political importance of 
the actual ambassadors constantly dwindled before 1914. Their 
job, he said, was increasingly reduced merely to producing 
routine reports, in other words, to 'pinning down, from the thou-
sands of events and impressions, those that give some prognosis 
of the future. This is exactly what a newspaper correspondent 
does, and he occasionally does it better than the diplomats. '8 

Germany's long-standing ambassador in London, Count Paul 
von Wolff-Metternich, came to a very similar conclusion. From 

6 Id., 'Ambassadors of Democracy: British and German Foreign Correspondents in 
the Age oflmperialism', in id. and Frank Bosch (eds.), Journalists as Political Actors: Trarefers 
and Interactions between Britain and Germany since the Late Nineteenth Century (forthcoming). 

7 William T. Stead, 'The Foreign Press Association', Review ef Reviews (April 1898), 429. 
8 Bernhard Guttmann, SchattenrifJ einer Generation, 1888-1919 (Stuttgart, 1950), 286. 
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retirement he recalled that in his days 'it was the constant 
complaint of ambassadors that they were kept insufficiently 
informed [by the Auswartiges Amt]. It was not without founda-
tion. Some lousy journalist was often told more than an ambassa-
dor whose "impartiality" was to be kept intact and who was thus 
left in the dark. '9 

Although Wolff-Metternich, who was increasingly distrusted 
by his own government, may represent a rather extreme case of a 
diplomat's deprivation of influence, his observation indicates a 
decisive shift between the powers of diplomacy and publicity. For 
just as Metternich saw his influence dwindling, the number of 
foreign correspondents increased dramatically. A certain profes-
sional esprit de corps that transcended national boundaries and 
contributed to an internationalization of the journalistic profes-
sion started to emerge. The result was that in the 1890s and early 
1900s representatives of the foreign press in London and Berlin 
formed professional associations for the first time, in order to 
cooperate 'in all matters affecting their common interests', to 
quote the first annual report (1893) of the London Foreign Press 
Association. 10 The German equivalent, the Verein Ausländische 
Presse, founded in Berlin in 1906, had similar objectives. Its aim 
was not only 'to give advice and information to representatives of 
the foreign press' and to 'initiate and cultivate social relations', 
but also to 'protect common interests' and to 'facilitate the carry-
ing out of professional activities'. 11 

Hand-in-hand with growing international cooperation went 
the process of nationalizing foreign correspondents. From the 
mid-189os onwards, British and German newspaper editors took 
increasing pains to employ compatriots as foreign correspon-
dents. This habit was diametrically opposed to earlier practice 
when British newspapers had routinely received their German 
news from German journalists and vice versa. As late as 1891, the 

9 Metternich to Solf, g Apr. 1922, quoted in Ralph R. Menning and Carol Bresnahan 
Menning, ' "Baseless Allegations": Wilhelm II and the Hale Interview of 1908', Central 
European History, 16 (1983), 368-g7, at 395· 

10 Printed in Sam Goldsmith (ed.), Britain in the Eye of the World: The Foreign Press 
Association in London 1888-1988 (London, 1988), 3. The Foreign Press Association in 
London was founded as early as 1888, but only began to flourish in the 1890s. 

11 The statutes have survived in the files of the Auswiirtiges Amt; Goldmann to Biilow, 
July 1906, PA-AA, Deutschland 126 iii. R 14'!1; see also Clive Freeman (ed.), Im Strom drr 
<,eit: 90 Jalu-e Verein der Ausliindischen Presse zu Berlin e. V. (Berlin, 1996). 
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Berlin correspondent of The Times, a Scot, noted disapprovingly 
'that most of the great London dailies are represented both in 
Vienna and Berlin by German or AustrianJews'. 12 

Many foreign correspondents of the new nationalist breed saw 
themselves not so much as objective reporters but as representa-
tives of their country who, in their specialized field, were to 
protect the interests of their nation just as vehemently as the 
accredited ambassadors, if not more so. 'I am a mere observer 
and recorder in ordinary times', another Times correspondent in 
Berlin wrote in 1903, after the end of the South African War, 
'[but] during the war I had to preach a little.' 13 This change in 
professional attitudes was no exception. It mattered all the more 
as the importance of journalists did indeed increase, at least in 
their own eyes. On the occasion of the third annual meeting of 
the Verein Auslandische Presse, which took place at the Hotel 
Adlon in Berlin, the New York Times commented that the fifty 
members of the association supplied news from Germany to over 
10,000 newspapers throughout the civilized world, 'and the 
power concentrated in their hands is so formidable that they play 
an extremely important part in the public life ofBerlin'. 14 

As a consequence of the various transformations just 
mentioned, foreign ministries and diplomats felt under increasing 
pressure to take 'public opinion' and the press into account when 
formulating and conducting foreign policy. From the diplomats' 
point of view, the problem had two dimensions. First, their 
domestic public took an ever greater interest in foreign affairs 
and thereby forced diplomats to defend their actions at home 
more vigorously than in the past. And second, 'public opinion' in 
foreign countries was also seen as a more and more crucial target 
of diplomatic activity because of its real or perceived power to 
influence foreign governments and affect bilateral relations. 
'Press management' thus became an ever more vital part of 
diplomacy in both Britain and Germany. The specific shape, 
however, which diplomatic press policies took varied consider-
ably according to each country's historical traditions, cultural 
predispositions, and strategic foreign policy aims. As I will 

12 Charles Lowe, 'The German Newspaper Press', Ninet,eenth Century, 178 (Dec. 1891), 
853,1, at 870. 

13 Saunders to Maxse, 2 Mar. 1903, West Sussex Record Office, Maxse Papers 451, 
637-8. 

14 New York Times, 14Jan. 1909. 
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suggest in the following sections, the German method could be 
characterized as 'bureaucratic press policy', while the social 
network approach adopted in England could be described as 
'coordination by cliquism'. 

II 

If I use the term 'bureaucratic' to define the German tradition of 
press management, this is partly because in Germany, unlike in 
Britain, there were indeed officials and offices in many branches 
of government whose task it was to deal with the press. In the 
Prussian government there had been a Koniglich Literarisches 
Bureau (royal literary bureau) from 1841 which was initially part 
of the Staatsministerium (Ministry of State) and later of the 
Ministry of the Interior. Similarly, a Literarisches Bureau existed 
in the Ministry for ElsaB-Lothringen from the early 1890s 
onwards. Admiral von Tirpitz founded his own Abteilung für 
Nachrichtenwesen und allgemeine Parlamentsangelegenheiten 
(division for news and general parliamentary affairs) when he 
became state secretary in the Imperial Navy Office in 1897. The 
German colonial office, which gained departmental independ-
ence only in 1907, employed a press officer from the very begin-
ning. Even the Prussian Ministry of War established a press office 
when confronted with the crisis in the Balkans in 1912. 15 

The German foreign office was no exception in this respect. A 
press officer had been attached to its political department since 
Bismarck's time. Throughout the following decades his staff 
grew, together with his responsibilities and powers, but he never 
came to head an autonomous department within the German 
foreign office. An important part of the press officer's duties was 
to provide a survey of each day's foreign and domestic press 
coverage for the Imperial Chancellor, the foreign secretary, and 
the monarch. 16 In the German embassies, dealing with the press 

15 Cf. Gunda Stober, Pressepolitik als Notwendigkeit: ,?,um Verhiiltnis von Staal und 
Ojfentlichkeit im WilhelminischenDeutschland 189<r-1914 (Stuttgart, 2000), 34-40; Walter Vogel, 
Du Organisation der amtlichen Presse- und Propogandapolitik des Deutschen Reu:hes: Von den Arifangen 
unt,er Bismarck bis ;:,um Begmn des Jahres 1933 (Berlin, 1941). 

16 Cf. Peter Jungblut, 'Unter vier Reichskanzlern: Otto Hammann und die 
Pressepolitik der deutschen Reichsleitung 1890 bis 1916', in Ute Daniel and Wolfram 
Siemann (eds.), Propaganda: Meinungskampf, Verfahrung und politische Sinnstiflung qBg-1989 
(Frankfurt am Main, 1994), 101-16. 
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was usually part of the duties of the counsellor as the ambas-
sador's deputy, and he was assisted in this task by several of the 
younger diplomats. It was mostly regarded as tedious, time-
consuming work, necessary but disliked. Day in, day out three or 
more reports dealing solely with the British press were sent to 
Berlin; each contained either detailed newspaper clippings or 
long verbatim extracts from any article which seemed somehow 
noteworthy. 17 

The blossoming of press offices in Germany was not an admin-
istrative accident. Rather, dealing with the press, monitoring it, 
and, if possible, manipulating it, were deemed to be core tasks of 
every government, not even disputed by the centre-left opposi-
tion. There was a widespread consensus that the state had a 
leading role to play when it came to 'educating public opinion' 
via the press. As late as 1913, an article in a commemorative 
publication to honour the twenty-fifth anniversary of Wilhelm 
H's coronation claimed that because 'public opinion' usually 
does not know 'what it thinks and what it wants and especially 
not what it ought to think and ought to want . . . it has to be 
told'. 18 In other words, the government not only wanted to know 
what the press wrote, it also wanted to make sure that it wrote 
the right thing, especially in foreign affairs. 

This it tried to achieve in a number of ways. There were, for 
example, many state-sponsored newspapers and newssheets in 
circulation in the German states and provinces. Throughout the 
whole nineteenth century, 'official' and 'semi-official' newspapers 
of this kind prospered alongside independent ones. The relation-
ship between the 'inspired' and the 'free' press was not necessar-
ily hostile or antagonistic but could be mutually beneficial and 
complementary, as Abigail Green has shown. 19 In addition, 
there was the whole apparatus of government repression ranging 
from censorship to police surveillance and the imprisonment of 
unruly editors. Moreover, there were also more indirect means of 
influencing the press, such as the secret funding of specific 
papers, or the issuing of rewards in the form of honours and 
distinctions. 20 

17 See e.g. Richard von Kuhlmann, Erinnerungen (Heidelberg, 1948), 303. 
18 Quoted in Stober, Pressepoluilc, 273. 
19 Abigail Green, 'Intervening in the Public Sphere: German Governments and the 

Press, 1815-1870', HistoricalJournal, 44/i (2001), 1551 5. 
20 See Stober, Pressepolitik, 45-83. 
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In the day-to-day business of press management as practised 
by the German foreign office in relation to domestic newspapers, 
all of these methods had a place. Influential newspaper propri-
etors and loyal editors of important conservative papers could 
hope to be awarded the Order of the Red Eagle (4th class) 
whereas less distinguished journalists usually received the 
Konigliche Kronen-Orden (Royal Crown Order, 4th class). 
Sometimes especially patriotic foreign correspondents were simi-
larly decorated. 21 Secret funding of specific papers usually took 
the form of prearranged subscription by government depart-
ments or other official bodies, as in the case of the monthly 
Grenzboten. The Prussian Ministry of the Interior bought forty-
seven subscriptions in order to help it survive and secure its loyal 
support for German foreign policy.22 

The most important feature of German press policy, however, 
was the practice of selectively releasing information.Journalists 
deemed to be trustworthy were invited into the Auswärtiges Amt 
where they had to wait, sometimes for hours, in two tiny, sparsely 
furnished rooms on the third floor before they were called into 
the press office for their conversations with the 'oracle of the 
WilhelmstraBe'. 23 Editors and correspondents who had shown 
their willingness to cooperate over a longer period of time might 
slowly gain the trust of Otto Hammann, the long-standing head 
of the press bureau, or could even hope to be included in his 
small circle of journalistic confidants. He knew about 'the whole 
of Morocco policy in its connection with international policy 
quite intimately', one such confidant, August Stein of the 
Frankfurter Zeitung, boasted at the height of the first Morocco crisis 
in the summer of 1905. Hammann 'has been communicating 
only with me for two months, he is on bad terms with everyone 
else [and] places extraordinary confidence in me'.24 Stein's brag-
ging reveals the other side of the press bureau's strategy to grant 

21 See e.g. Geheimes Staatsarchiv PreuBischer Kulturbesitz (hereafter GSPK), I. HA, 
Rep. 89, no. 15235 (Geheimes Zivilkabinett), fos. 86--,, 171-2, 179-80; ibid. no. 15236, fos. 
6-g, 21-4, 30, 45-9; see also Billow to Hammann, 18 Sept. 1902, BA Lichterfelde, NL 
2106, Otto Hammann, 1/7, fos. 38--g. 

22 Billow to Prussian Ministry of the Interior, 10 Dec. 1901, GSPK, I. HA, Rep. 77, tit. 
945, no. 42, fos. 1-2. 

23 For a contemporary account see G. Valentine Williams, 'The German Press 
Bureau', Contemporary Review, 97 (March 1910), 315-25. 

24 August Stein to Paul Weitz, 21July 1905, PA-AA, Paul Weitz Papers, iii. fo. 7. 
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privileged access to information. Journalists who were seen as 
unruly, untrustworthy, or even hostile could be punished by 
withdrawal of this privilege. 

The German embassies applied similar carrot and stick strate-
gies. German correspondents in London who cooperated reliably 
received pieces of information. Anyone who met with the disap-
proval of the counsellor or his superiors was excluded from the 
networks of communication. In February 1911, for example, 
Chancellor Bethmann Hollweg issued a circular to all German 
missions abroad instructing them to break off relations with all 
staff on the Liberal daily Berliner T ageblatt. Henceforth they were 
to be given 'neither news nor orientating hints' on the grounds 
that 'this paper has created difficulties for the Imperial govern-
ment in both domestic and foreign affairs, not out of clumsiness 
but deliberately'. 25 

A much more burdensome task for German diplomacy was 
the handling of the British press, not least because the mecha-
nisms of government repression could not be applied to foreign 
journalists and papers.26 Moreover, any form of contact between 
German diplomats and British newspapermen could be inter-
preted as inappropriate intrusion into British domestic affairs. 
Thus British journalists usually reacted with extreme suspicion 
when approached by German diplomats. They clung to their 
prefabricated beliefs, a long-term counsellor at the German 
embassy in London moaned, and accepted material or informa-
tion from him only 'if it confirmed the political views they held 
anyway'. 27 Even journalists who viewed Germany's foreign 
policy with sympathy and were sometimes willing to defend it in 
public declined German demands 'to put forward as English 
what is really a German opinion', as Lucien Wolf from the Daily 
Graphic put it. 28 

To be sure, some British writers took advantage of German 
advances to gain access to privileged information. Afterwards, 

25 Circular from Bethmann Hollweg, 1 Feb. 1911, PA-AA, London 1332. 
26 The withdrawal of privileged access to official information from the WilhelmstraBe 

was also a much less threatening perspective from a British than a German newspaper's 
point of view. 

27 Bemstorff to Billow, 9 Sept. 1903, PA-AA, England Presse no. 73, R 5616; see also 
Bemstorffs dispatch of 9Jan. 1904, ibid. R 5617. 

28 Wolf to Bemstorff, 20 Feb. 1904, copy in British Library (hereafter BL), Balfour 
Papers, Add. MSS 49747, fos. 73-5. 
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however, they usually stuck to their guns. The naval writer 
Arnold White, for instance, was granted an audience with 
Wilhelm II arranged by the German embassy in London. In his 
letter of thanks he expressed his 'gratitude to and admiration for 
Your Imperial Majesty', while at the same time writing to a 
British friend that the Kaiser was 'a neurotic, with a diseased 
taste for relieving the Most High of his natural functions of 
running the universe'.29 Years later, when White had proved 
beyond any doubt his credentials as an implacable Teutophobe 
and propagandist of British naval expansion, German officials 
were still quarrelling amongst themselves as to whose idea it had 
been to invite him in the first place. 30 

Another problem was the speed with which the British press 
operated, as cables which came in after 10 p.m. provided the 
basis for next morning's leading articles. Once such a leading 
article was published, a German diplomat complained, the edito-
rial line on the issue in question was set in stone, which made it 
extremely difficult for German diplomacy to influence opinion 
pieces in British newspapers. Before he could do anything about 
it, the editorial in question 'had already spoilt [his] breakfast'. 31 

The secret funding of British newspapers or periodicals was 
also beset with problems. Because of the huge amounts of adver-
tising revenue involved in the English media business, German 
diplomats could hope to bribe or buy only small or unsuccessful 
papers, such as the Empire Review. The German embassy in 
London secretly funded this monthly to the tune of £25 (later 
£50, and eventually even £60) per month by buying 500 (later 
r,ooo) subscriptions.32 It proved to be a bad investment, as not 
one of the leading British dailies took up the pro-German argu-
ments promoted by the Empire Review. 33 With regard to trade 

29 White to Wilhelm II, wJuly 1902, PA-AA, England 81 no. 3, R 5959; White to F. A. 
W., 5June 1902, quoted in Paul M. Kennedy, The Rise efthe Anglo-German Antagonism, 
1860-1914 (London, 1980), 257. 

30 See the correspondence of Dec. 1908 andJan. 1909 in PA-AA, England 81 no. 3, R 
5962. For White's propaganda see W. Mark Hamilton, The Nation and the Nf11!J: Methods and 
Organization ef British Navalist Propaganda, 188fr1914 (New York, 1986). 

31 Bernstorffto Hammann, 6 Nov. 1903, BA Lichterfelde, NL 2w6, Otto Hammann, 
1/3, fos. 1-5. 

32 Metternich to Billow, 16 Dec. 1902, PA-AA, England 73, R 5616; see also 
Hammann's draft for Biilow to Metternich, 26 Dec. 1902, ibid.; Metternich to Biilow, IO 

Feb. 1903, ibid.; Metternich to Biilow, 15Jan. 1905, ibid. R 5622. 
33 Metternich to Biilow, 4 Feb. 1903, ibid. 78, R 5682. 
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policy the paper was completely useless from a German point of 
view anyway, as it ardently supported Joseph Chamberlain's 
tariff reform plans; no amount of German money could change 
an attachment already expressed in the paper's name. 34 

More extensive forms of financial intervention such as the 
direct takeover of newspapers were much rarer, although in 
1907-8 the WilhelmstraBe seriously considered organizing a 
German bid for The Times which, at that time, was in severe 
economic difficulties.35 In the end, however, caution prevailed 
and the Auswartiges Amt avoided any compromising entangle-
ments. Although from its point of view it was highly desirable for 
the new owners of The Times to be pro-German, as it advised the 
London embassy, it was even more important for German diplo-
macy to take 'the greatest care' when it came to financial involve-
ments in English press enterprises. 36 

As a result, German diplomacy failed utterly in its attempts to 
influence British policy via 'public opinion'. What was more, all 
its efforts to do so served only to heighten English suspicion as to 
the means and aims of German diplomacy. Members of the 
German embassy in London responsible for dealing with the 
British press were seen as 'thorough intriguers' by British diplo-
mats. 37 Even worse, the British Foreign Office (quite rightly) 
assumed that German attempts to 'handle the press' were not 
confined to London. '[If] they are trying that game on here', one 
official wrote, 'it is certain that they are doing so in Paris where 
the press can be more easily bought. It is notorious that Berlin 
news agents are responsible for the dissemination of anti-English 
views in St. Petersburg.'38 Thus German press policy became 
another argument in favour of British rapprochement with 
France and Russia. 

34 Bernstorfl's minute of 9Jan. 1904, ibid. 73, R 5617. 
35 Metternich to Schon, 30 Nov. 1907, ibid. 73 (secret), R 5644; Stumm to Biilow, 30 

Dec. 1907, ibid. 
36 Auswartiges Amt to London Embassy, 7 Jan. 1908 (secret), ibid. 
37 Hardinge to Lascelles, 27 Mar. and 6 Apr. 1906; Fitzmaurice to Lascelles, 31 May 

1906, The National Archives, Kew (hereafter TNA), FO 800/!3, fos. 99-rno, rn9-rn, 
15,66. 

38 Mallet to Sandars, 20 Feb. 1904, BL, Balfour Papers, Add. MSS 49747, fos. 73-5. 
See also Hardinge to Bertie, 26 Feb. 1904, Bertie Papers, TNA, FO 800/!8. 
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III 

Despite protestations to the contrary, British press management 
shared some techniques with German press policy, notably the 
bestowing of titles and other social distinctions or the do-ut-des 
system of granting access to information in exchange for editorial 
favours. 39 But, characteristically, it did not generate bureaucratic 
tentacles within Whitehall. This left British officials free to deny 
any government interference in press affairs. In England, King 
Edward VII time and again wrote to his imperial nephew in 
Germany, 'we do not possess either the power or the means 
of preventing the expressions of so called public opinion!'40 

Conservative as well as Liberal politicians never tired of telling 
their foreign counterparts that there simply were no restrictions 
on the liberty of the press in Britain. The Conservative prime 
minister, Lord Salisbury, for instance, instructed the ambassador 
in Berlin to let the German government know 'that we have here 
absolutely no means of controlling or influencing the Press'.41 

The same kind of expression was used to account for the lack of 
contacts between British diplomats and the foreign press. In this 
respect, too, the government abstained from any interference 
whatsoever, the Liberal foreign secretary, Sir Edward Grey, 
asserted each time he was confronted with new German accusa-
tions of British press attacks on Germany. 'We of course do not 
inspire or influence the Press of which [the Kaiser] complains in 
other countries', he assured the ambassador in Berlin, adding for 
good measure that 'we are not inspiring now nor will we ever 
control the Press in this country'. 42 

This official denial did not mean, however, that British politi-
cians and diplomats were less media conscious than their equiva-
lents in other countries. On the contrary, in the British 
parliamentary system, in which elections decided the fate of 
governments, 'public opinion', and especially its formation and 
reproduction by the media, played an even more crucial role 

39 Geoffrey R. Searle, CoTTUption in British Politics, 189s-1930 (Oxford, 1987), 8o-g9. 
40 See e.g. Edward VII to Wilhelm II, 23Jan. 1906, PA-AA, England 78 (secretissima), 

R5774. 
41 Salisbury to Lascelles, 3 Dec. 1896, TNA, FO 800/23, fo. 38. Similarly Salisbury to 

Lascelles, 5 May 1896, TNA, FO 6411380, fo. 17. 
42 Grey to Lascelles, 2Jan. 1906, TNA, FO 800/11, fos. 201--2. 
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than in Germany.43 Accordingly, politicians as well as officials 
took all questions concerning press and publicity extremely seri-
ously. As early as 1809 the Treasury had sent a confidential circu-
lar to the Ministry of War, the Admiralty, and the Foreign Office 
appealing for a coordinated approach in press management. 'As 
long as the Newspapers shall continue to be considered as impor-
tant as they are now', the letter read, 'some person in each of the 
three Departments ought to read the principal Newspapers every 
morning and send to the Treasury ... either a correct statement 
of the Facts if Facts are to be stated, or a hint of the Line which it 
wished should be taken. '44 

In general, however, traditional British press policy did not 
rely on the state bureaucracy but on personal contacts and social 
networks. Links between the political sphere and the press 
depended less on official bodies than on communications and 
affiliations within the social milieu of the Establishment-a 
congeries of interlinked social worlds centred not only on the 
London clubs but also on the major public schools and the pres-
tigious universities of Oxford and Cambridge. The German jour-
nalist Friedrich Trefz, editor of the National-Liberal daily, 
Munchener Neueste Nachrichten, was certainly right when he told a 
British diplomat 'that although England possesses no Press 
Bureau, yet, owing to different social conditions, the editors of 
the leading London dailies keep in more constant touch with the 
governing classes than is the case in Germany'. 45 

Shared political beliefs usually served to strengthen the social 
bonds between statesmen and journalists. Additionally, old 
personal links could sometimes be reactivated to secure press 
support for continuity in foreign policy beyond ideological and 
party political differences. When, for example, the Balfour 
government was recognizably finished in the autumn of 1905, the 
diplomat Cecil Spring Rice, an alumnus of Balliol College, 
Oxford, who was then serving at the embassy in St Petersburg, 
contacted another former Balliol student, Alfred Spender, editor 
of an influential Liberal evening paper, the Westminster Gazette. In 
the ensuing correspondence, Spring Rice pleaded with his friend 

43 James Thompson, 'The Idea of "Public Opinion" in Britain, 1870-1914' (Ph.D. 
thesis, University of Cambridge, 2000). 

44 Quoted in Bernard Ingram, The Wages ef Spin (London, 2003), 33. 
45 Quoted in Acton to Grey, 22 Nov. 1912, TNA, FO 371/I371, fos. 389-g5. 



German and British Ways with the Press 147 

to give public support to a continuation of foreign policy when a 
Liberal government succeeded the Conservative administration. 
International relations, Spring Rice argued, were a national, not 
a party political matter, and should therefore be kept out of party 
political strife.46 At the same time, another Foreign Office official 
approached the proprietor of the weekly Spectator with the same 
concern.47 

These advances demonstrate clearly how British diplomats 
sought to influence the press without the help of a bureaucratic 
apparatus. As well as Spender and Strachey, there were a 
number of other journalists who stayed in touch with leading 
officials and diplomats during crucial periods in British foreign 
policy. Leo Maxse of the rabble-rousing monthly National Review 
who, like Spender and Strachey, was in constant contact with 
Spring Rice, also corresponded with the permanent under-secre-
tary Charles Hardinge. Henry Spenser Wilkinson, chief leader 
writer of the Morning Post, was the brother-in-law of Eyre Crowe, 
the eminent expert on Germany within the Foreign Office. 
Valentine Chirol, Berlin correspondent and later long-time 
foreign editor of The Times, had been in the diplomatic service 
himself during the 1870s. As a journalist he cultivated his connec-
tions with former colleagues in Whitehall.48 

In a similar way, the embassies fostered relations with the most 
distinguished British foreign correspondents in their countries of 
residence. The correspondent of The Times, in particular, who 
was usually better acquainted with local politics and customs 
than most diplomats, served as an important source of informa-
tion. George Saunders, for example, who, as Berlin correspon-
dent, wrote first for the Morning Post (1888-97) and later for The 
Times (1897-1907), provided successive ambassadors with 
pointed, though highly critical, assessments of German affairs. 49 

46 Spring Rice to Spender, 13 Sept. 1905, BL (Spender Papers), Add. MSS 46,391; see 
also Spring Rice to Spender, 11 and 14 Aug., 26 Sept., and 5 Oct. 1905, ibid 

47 Mallet to Strachey, 18July, 24 Nov., 14 Dec. 190$ House of Lords Record Office 
(hereafter HLRO), Strachey Papers, STR 15/ 4/8. 

48 Such as Spring Rice, Ambassador Lascelles, and successive permanent under-secre-
taries from Thomas Sanderson to Hardinge and Arthur Nicolson; cf. Zara S. Steiner, The 
Foreign Office and Foreign Policy, 1898-1914 (Cambridge, 1969), 186-g2; Oronjames Hale, 
Publici!)! and Diplomacy: With Special Reference to England and Germany (Gloucester, Mass., 
1964), 25, 286,. 

49 Andrew James Anthony Morris, 'George Saunders: A Case Study in Diplomacy 
and Publicity', Moirae, 5 (1980), 111-21. 
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When in 1906 the Foreign Office demanded surveys of the press 
of their respective host countries from its missions abroad, the 
Berlin embassy, without hesitation, passed the job to Saunders. 
As the Foreign Office files contain not the slightest trace of 
complaint about this procedure, it is safe to assume that it was 
common practice for a Times correspondent to act as a sort of 
'honorary diplomat'. 50 

'A journalist is far more useful as a rule to a diplomatist than 
vice versa', wrote the Labour MP George Young who, as a former 
diplomat and journalist, was able to judge both sides of the equa-
tion. 51 What he forgot to mention was that the relationship was 
one of mutual convenience, for diplomats frequently shared 
confidential information with correspondents who were deemed 
trustworthy, especially if their association transcended the profes-
sional level and included private relations. 52 Successive ambassa-
dors in Berlin, for instance, took care to invite senior 
correspondents of the most important London papers to the 
embassy once a year for a Christmas dinner. 53 One ambassador 
even used to go curling with several British correspondents on 
the frozen lakes of the Tiergarten near Berlin's city centre. 54 

Relaxed and intimate relations like this could develop only on 
the basis of social equality. They would have been unthinkable 
between German diplomats and journalists, simply because the 
very different social status of members of the German press 
would have ruled them out. 

At the same time, class differences and social snobbery also 
prevented closer contacts between British diplomats and German 
newspapermen. 'The German writer', a British diplomat 
complained in the 1890s, 'a dirty Jew generally, whom his 

50 See Saunders's report, no date ITune 1906], TNA, FO 371/!66, fos. 168,3, printed 
in British Documents on Foreign Affairs (hereafter BDFA), pt. 1, ser. F. xix. no. 228, 296-3og; 
for similar cases see also Steiner, Foreign Office, 188-g; Keith Robbins, 'Public Opinion, the 
Press and Pressure Groups', in Francis Harry Hinsley (ed.), British Foreign Policy under Sir 
Edward ~ (Cambridge, 19n), 86. 

51 George Young, Diplomacy Obi and New (London, 1921), go. 
52 See e.g. Saunders to Wallace, 16Jan., 13 and 20 Feb. 1897, 15 Oct. 1898, News 

International Archive (Wallace Papers); Saunders to Chirol, 18 Mar. and 8 Apr. 1899, 
ibid. (Chirol Papers). 

53 George to David Saunders, 20 Dec. 1893, 23 Dec. 1899, Churchill College, 
Churchill Archives Centre, Cambridge (hereafter CAC Cam.), SAUN2 (Saunders Papers) 
GS/I/82, 140; George to Margaret Saunders, 25 Dec. 1890, ibid., SAUN3 GS/2/23. 

54 George to David Saunders, 8 Dec. 1893, 6 Jan. and 28 Dec. 1894, CAC Cam., 
SAUN2 GS/I/81, 85, 101. 
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employers are afraid to be seen talking to, gets his ideas from the 
Foreign Office in a back room; launches them in secret, is 
disavowed if necessary; generally, if successful, is rewarded with 
some piece of scandal or secret information-and that is the 
means they have here of making their political opinions known to 
the world.'55 This quotation with its anti-Semitic stereotyping 
reveals the flip side of a tradition of press management that 
depended on social networking within an elite Establishment: 
anyone who did not belong to the privileged few was kept out. 
Foreign journalists suffered the same fate, in that respect, as 
British newcomers, journalists on the politically less important 
provincial press, or other papers which, for one reason or 
another, were seen as not respectable. Over the decades, the 
British Establishment developed subtle mechanisms of exclusion 
that helped to separate insiders from outsiders. 

One such method of differentiation was provided by ancient 
rules of conduct, for instance, in Parliament where, for a long 
time, the famous 'liberty of the press' was not much more than a 
myth. In 1771, it is true, London reporters had first gained access 
to the House of Commons, but for more than a hundred years 
after that the provincial press was not allowed into the press 
gallery at the Palace ofWestminster.56 Reporters from foreign 
newspapers were not admitted at all until well after the First 
World War. They were thus refused a privilege that foreign 
correspondents enjoyed in almost all other European states by 
the late nineteenth century, as the Foreign Press Association did 
not tire of pointing out in its frequent but fruitless complaints to 
the Speaker of the House.57 

Another technique of discrimination was supplied by the 
House of Commons' dress code that, until 1939, prescribed 
morning suit and a silk top hat. 58 As the same rules applied to 
visitors to the Foreign Office, many reporters of lower social 

55 Cecil to Stephen Spring Rice, 27 Jan. 1898, printed in Stephen Gwynn (ed.), The 
Letters and Friendships ef Sir Cecil Spring Rice: A Record, 2 vols. (Boston, 1929), i. 246. 

56 John Sandars, 'Memorandum on Reporting in Parliament', 9 Apr. 1908, Bodleian 
Library, Oxford, MSS Eng. hist. 756 (Sandars Papers); see also Ingram, Wages ef Spin, 
23-4. 

57 See the annual report by the FPA's Vice-President, Hermann Pollak, in Sell's 
Dictionary ef the World Press I899; reprinted in Goldsmith, Britain in the Eye ef the World, 9-14. 

58 The dress code was suspended for the years of the First World War only. Cf. 
Ingram, Wages ef Spin, 25; see also Hamilton Fife, Six!, Tears ef Fleet Street (London, 1949), 
7-8. 
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standing-including the bulk of foreign correspondents in 
London, who could not afford such expensive clothing-were 
quietly but effectively kept out of the corridors of power. Again, 
repeated complaints by the Foreign Press Association proved to 
be in vain. 59 Moreover, Foreign Secretary Granville instructed 
the porters at the doors of the Foreign Office building in 1884 
that no 'newspaper reporters or Press Correspondents are to be 
admitted to the Foreign Office unless they come to see some 
particular gentleman. If they ask for anybody they are to be 
shown into a waiting room and not be allowed to stand about the 
passages.' Three years later, his successor Lord Salisbury forbade 
any visits after 4 p.m.60 

Despite these rules, Foreign Office officials felt increasingly 
beleaguered by journalists towards the end of the nineteenth 
century. 'The Press Runners seem to have unlimited access to the 
Foreign Office Passages and watch every movement of the 
Foreign Ministers,' a leading official complained in 1898. 'They 
have become a positive pest.' He suggested that in future only 
editors should be admitted into the Foreign Office to see the 
foreign secretary's private secretaries. Ordinary reporters, 
however, were to be referred to a blackboard with official state-
ments which was to be installed in the entrance hall.61 

The system of restricted access was not confined to the Foreign 
Office. British diplomats abroad also tried to prevent intruders 
from entering the inner sanctum of their missions and embassies. 
Their behaviour was characterized by a mixture of prudent prag-
matism, social snobbery, and wistful longing for bygone days of 
traditional secret diplomacy. The ambassador in Paris, Sir 
Francis Bertie, was not alone in his belief that the 'modern 
system of Diplomatists advertising themselves by being inter-
viewed by newspaper reporters [was] a dangerous innovation'. 
Bertie commiserated with the French foreign minister, Stephen 
Pichon, who, 'as a Parliamentary man', had to do 'many 
disagreeable things', amongst which having 'to see and express 
views on politics to newspaper correspondents' featured promi-

59 Goldsmith, Britain in the Eye ef the World, 11-13. 
60 Instruction by Granville, 1July 1884, TNA, FO 366/391; for Salisbury's instruction 

see the minutes by Chief Clerk F. B. Alston, 16 Mar. 1887, ibid. 
61 Bertie to Salisbury, 10 Sept. 1898, TNA, FO 366/391; see also the circular from 

Sanderson, 13 Oct. 1898, ibid. 
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nently. 'Luckily for me', Bertie added 'it was not one of my 
duties.' A reporter on the French daily, Matin, who apologized to 
Bertie for his pertinacity, was told that 'no apology was required. 
It was his metier to make people talk. My metier was de me taire to 
newspaper reporters. '62 

Thus the principles which guided British and German press 
policy could hardly have been more different. In Germany, 
government bureaucrats attempted to summon domestic and 
foreign journalists to press bureaus where they received officially 
sanctioned pieces of information designed to guide or educate 
'public opinion'. Apart from these professional communications, 
contacts between government officials and journalists were 
restricted to an absolute minimum by barriers of class and social 
status. Members of the governing elite and members of the press 
lived in different worlds that overlapped only in the press offices 
of the WilhelmstraBe. In Britain, on the other hand, officials 
sought to limit their professional contacts with journalists as far 
as possible, relying instead on more informal bonds forged in 
exclusive Establishment institutions frequented by politicians, 
diplomats, and members of the quality press alike. The basis of 
British press management was thus located in precisely the kind 
of social sphere in which the distance between German journal-
ists and officials was greatest. 

It is important to note, moreover, that neither British nor 
German diplomats were able to adapt their methods of domestic 
press management to the foreign press. German bureaucratic 
press policy was entirely ineffective, if not downright counterpro-
ductive, when applied to the British media world. The British 
social network approach, on the other hand, was not even tried 
in Germany, partly because there was no great need for British 
diplomacy to seek to influence 'public opinion' in the Reich, and 
partly because social and political conditions across the North 
Sea were simply too different from Britain's to allow any such 
attempt. 

The lack of adaptability of German and British press policies 
would hardly have mattered in a world dominated by separate 
national public spheres and traditional secret diplomacy. The 
communication revolution which I have described above, 

62 Bertie to Grey, 21 Feb. 1909, TNA, FO 800/171, fo. 32. 
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however, had changed the conditions under which diplomatic 
affairs were conducted almost beyond recognition, and thus 
produced completely new, public forms of diplomacy. One form 
such public diplomacy could take was represented by the official 
visit of German editors to England in 1906 and of British journal-
ists to Germany in 1907. These visits make excellent case studies 
for analysing the different British and German approaches to 
press management while, at the same time, underlining the 
growing importance of the press in diplomatic affairs. 

IV 

These visits must be interpreted against the historical back-
ground of the British-French Entente Cordiale of 1904 and the 
Anglo-German confrontation during the first Morocco crisis in 
1905, which were characterized by a new blend of publicity and 
diplomacy. 63 The French ambassador in London, Paul Cambon, 
went so far as to tell his audience at the annual dinner of the 
Newspaper Press Fund in May 1907 that, ultimately, the press 
had been responsible for the Anglo-French rapprochement. It 
was the press which, according to Cambon, had reconciled the 
two nations with each other after the mutual recriminations and 
criticisms of the Fashoda incident and the Boer war.64 Of course, 
we should not take this claim too seriously, for Cambon clearly 
wanted to please his audience and intended to paint as rosy a 
picture as possible of British-French press relations. Nor should 
we dismiss his assessment completely, however, for Cambon's 
view was shared by the counsellor at the German embassy in 
London, Countjohan Heinrich von Bemstorff. 

Bemstorff was under constant pressure from his superiors in 
the Auswartiges Amt and from Kaiser Wilhelm personally, who 
for years had been obsessed with the hostility shown by parts of 
the British press towards Germany. Wilhelm's preoccupation was 
not unfounded. Some British newspapers and periodicals had 

63 Cf. Christopher M. Andrew, Theophil Delcasse and the Making efthe Entente Cordiale, 
1898-1905 (London, 1968), 180--215; Martin Mayer, Geheime Diplomatie und offentliche 
Meinung: Die Parlamente in Frankreich, Deutschl,and und GrofJbritannien und die erste Maro&krise 
1904-1906 (Diisseldorf, 2002), 112-15. 

64 As reported by Stumm to Biilow, 13 May 1907, PA-M, England 73, R 5631. 
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become increasingly hostile to Germany after the turn of the 
century. In German eyes this phenomenon was all the more 
worrying as it was unprecedented. Whereas the Anglophobia of 
parts of the German press went back to the 1890s or even further, 
British newspapermen had traditionally reacted to these 
outbursts with a mixture of benevolent neglect and contemptu-
ous arrogance. 65 Some officials in the Wilhelmstra8e believed the 
change of tone was the result of sinister dealings by Russian and 
French agents in London, allegedly bribing English newspa-
pers. 66 Bernstorff, however, one of the cleverer German diplo-
mats of the period, maintained that the British press and 'public 
opinion' in general could not simply be bribed. The only way to 
influence it, he argued, was to create a network of friendships, 
acquaintances, and personal contacts. The French had success-
fully spun such a web in recent years whereas the Germans had 
failed, perhaps because it 'was not in their national character', as 
Bernstorff wrote in November 1903 in a private letter to 
Hammann.67 

More than two years later, just before Christmas 1905, Alfred 
Beit, the British financier and art expert, had an audience with 
Wilhelm II in Berlin. 68 In the course of the conversation the 
Kaiser hit upon one of his favourite subjects: smear campaigns 
by the British press against Germany.69 Three weeks later, back 
in London, Beit met the eminent radical journalist, William 
Thomas Stead, for lunch and reported his conversation with the 
Kaiser. 70 Stead came up with the idea of a press campaign in 
favour of better Anglo-German understanding, targeting the 
authors of all the mischief, the journalists themselves. The vehicle 
would be the Anglo-German Courier, a weekly penny paper financed 

65 See e.g. Moberly Bell to Wickham Steed, undated letter [1896], Times Newspaper 
Limited Archive, Wickham Steed Papers. 

66 See e.g. Hatzfeldt to Hohenlohe, 1 June 1900, PA-AA, England 78, R 5676; 
Eckardstein to Biilow, 7 Aug. 1901, ibid. 73, R 5614; Metternich to Biilow, 14 Nov. 1901, 
ibid. 78 (secretissima), R 5771. 

67 Bemstorff to Hammann, 6 Nov. 1903, BA Lichterfelde, Otto Hammann Papers (N 
2106), no. 3. 

68 Wilhelm II to Biilow, 29 Dec. 1905, inJohannes Lepsius et al. (eds.), Die GrojJe Politik 
der europiiischm Kabinette, 40 vols. (Berlin, 1924--27), xx. pt. 2, no. 6887, pp. 69o-6. 

69 The Kaiser's preoccupation with the British press is also recorded in a report by the 
British naval attache, Captain Allenby, dated 16Jan. 1906; cf. BDFA, pt. 1, ser. F. xix. doc. 
211, pp. 273-4. 

70 The conversation is recorded in a typewritten memorandum by Stead, dated 12Jan. 
1906, Stead Papers, CAC Cam., section 1, folder 5. 
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by Beit for which Stead wrote the leading articles. In one of his 
next editorials, Stead put forward the idea of inviting German 
journalists to England. The visit was to be modelled on the 
Franco-British encounters that had preceded the Entente 
Cordiale. With Leo Weinthal, editor of the Anglo-German Courier, 
and assisted by Thomas Rhodes, London agent of North 
German Lloyd, Stead drummed up support for his idea. Banking 
and shipping circles in Britain and Germany, who stood to lose 
most from growing tensions between the two countries, promised 
financial and personal backing. Pro-German members of the 
newly elected Liberal government in Britain, such as Richard 
Haldane and James Bryce, were supportive, as was Bernstorff at 
the German embassy, though he had to leave his London post 
before the visit could take place. 71 

His successor, von Stumm, was more sceptical and, in this, 
reflected the attitude of the Auswartiges Amt, which feared that 
the idea might backfire. 72 In the tradition of bureaucratic press 
policy the WilhelmstraBe was used to planning and coordinating 
events such as this down to the minutest detail. However, as the 
initiative originated not at government level but at the level of 
societies, its hands were tied. Officials were especially worried 
about the selection of the German participants and their possible 
behaviour in London, which they would not be able to control 
directly. They feared the party might include politically unsound 
elements or, in Hammann's words, people 'who lack political 
education and other qualities'. 73 At the last moment, the ambas-
sador in London was instructed to let it be known that the 
German government had had nothing to do with the selection 
process.74 

The British Foreign Office was also doubtful, but for different 
reasons. They feared that talk about British-German rapproche-
ment or even entente might irritate the French and damage the 
Entente Cordiale. 75 Sir Edward Grey felt sufficiently worried to 

71 The preparations are well-documented in the German foreign office files: PA-AA, 
England 78, R 5715-7. For the British view see Whitehead to Grey, 13June 1906, TNA, 
FO 371, p. 196. 

72 Stumm to Tschirsky, 1June 1906, PA-AA, England 78 (secretissima), R 5774. 
73 Hammann to Bemstorff, 15 Mar. 1906, ibid. 78, R 5715. 
74 Miihlberg to Stumm, 8June 1906, PA-AA, Deutschland 122, no. 3, xv. R 1213. 
75 See e.g. Crowe's minute dated 26 June 1906, TNA, FO 371/78, fos. 202-5, 

published in G. P. Gooch and Harold Temperley (eds.), British Documents on the Origins of the 
War, 1898--1914 (hereafter BD), 11 vols. (London, 192,--38 ), iii. no. 419. 
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state in the House of Commons and a letter to the ambassador in 
Paris that 'civilities and hospitality, which are promoted here by 
independent persons in no way connected with the Government, 
do not imply any present or future change of policy'. 76 Eyre 
Crowe was in complete accord with the foreign secretary and the 
press policy traditions of his department when he stated that it 
was advisable 'to be very cautious and reserved in dealing with 
the German journalists'. 77 

In the end, however, these obstacles were overcome and the 
visit took place. The disjunction between Anglo-German diplo-
macy and publicity was rarely as visible as it became from 20 to 
28 June 1906, when some fifty German editors toured through 
southern England in what might be called the first ever official 
visit of a German press delegation to Britain. The German jour-
nalists met British newspapermen, MPs, and government minis-
ters. They were invited to lunch at Windsor Castle, and visited 
Cambridge and Shakespeare's grave in Stratford-upon-Avon. 78 

The ten-day return visit by British journalists, which took place a 
year later (from 29 May to 7 June 1907), displayed even more 
characteristics of a state visit. Thousands of Germans crowded 
the streets and cheered when the delegation was driven through 
the streets of Bremen, Hamburg, Berlin, Dresden, Munich, 
Frankfurt, and Cologne. The monarchs of Prussia, Saxony, and 
Bavaria received the British visitors. Few of the leading secre-
taries of state missed the Berlin banquets and receptions held in 
honour of the British guests. Chancellor Bernhard von Bülow 
even invited the journalists to a garden party at the Imperial 
Chancellery. 79 

In countless toasts and speeches during the editors' visits, one 
crucial fact was stated time and again: the press had become a 
factor to be reckoned with in diplomatic affairs. The proprietor 
of the Conservative Daily Telegraph, Lord Burnham, for example, 

76 Grey to Bertie, 9July 1906, BDFA, pt. 1, ser. F. xix. no. 229, p. 304. 
77 Crowe's minute of 18June 1906, 1NA, FO 371, fo. 196. 
78 Contemporary accounts are e.g. William T. Stead, 'Visit of the German Editors to 

England', Review of Reviews,July 1906, 37-5$ Wilhelm von Massow, 'Eine Englandfahrt 
deutscher Joumalisten', Deutsche Monatsschri.ft, Aug. 1906; Lily Braun, Memoiren einer 
Joumalistin: Kampjjahre (Munich, 1911), 572-86. 

79 For some of the British participants' reports see James Mackinnon, The British 
Journalists in Germany (Aberdeen, 1907); Sidney Low and P. W. Bunting, 'TheJoumalistic 
Tour in Germany', Contemporary Review,July 1907, 1-15; Alfred G. Gardiner, 'The Editors' 
Tour in Germany', Albany Review,July 1907, 39o-6. 
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claimed when welcoming the German guests that the task of 
politicians and diplomats was to conserve and safeguard what 
they deemed to be the national interest. 'But we', Burnham 
asserted, 
whose kingdom is won, not by the rude vigour of the sword, nor by the 
subtler arts of diplomacy, but by the infinitely more delicate instrument 
of the pen, can do much to give expression to generous sentiments and 
age-long friendship, just because we represent-or ought to represent-
our respective nations at the highest and most thoughtful level of their 
individual lives. 80 

In similar vein, the Liberal German politician Theodor Barth, 
editor of the weekly Die Nation, stated that the press had immense 
power to influence public opinion. It could establish peace, and it 
could promote war; it could make relations between capital and 
labour better or worse; and it could connect peoples and nations 
in friendship. 81 Of course, much of this was hyperbole, empty 
rhetoric designed for immediate consumption and not to be 
taken too seriously. But it also documents a growing self-confi-
dence on the part of journalists and an awareness of their 
increasingly important role in international affairs. 

It has been argued that conciliatory efforts such as these were 
a sign of how bad British-German relations had become, rather 
than an effective means of improving this state of affairs. 82 There 
is some truth in this. In his report, the German ambassador, 
Count Wolff-Metternich, claimed that the German visit to 
England had been a success. But at the same time he warned 
against high expectations. 'At the next possible opportunity, 
those gentlemen will again swear at each other.' In his marginal 
comments the Kaiser agreed: 'Exactly! Pack schlagt sich, Pack 
vertragt sich. '83 

Indeed, the trips did not fundamentally change the attitude of 
the Teutophobes and Anglophobes in the British and German 
press. Important British papers such as The Times, the Daily Mail, 
and the Morning Post did not even take part in the encounters. On 
the contrary, they used every opportunity to cause trouble. Some 
days before the German editors left for Britain, the Daily Mail 

80 Dai!J Telegraph, 23June 1906. 
81 Quoted in Daily Telegraph, 27 June 1906. 
82 Kennedy, Rise eftheAnglo-GermanAntogonism, 287. 
83 Metternich to Biilow, 30June 1906, PA-M, England 78, R 5715. 
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sent a reporter to Germany to describe the real state of that 
country as he saw it. Unsurprisingly, he argued that well-
meaning efforts to improve mutual understanding might do 
more harm than good. 'It is ... dangerous for us', he wrote, 
to pay any attention to those who are befogged and bamboozled into 
thinking that Germany and England can be united in the bonds of broth-
erly love through the medium of high teas and tea-fights generally .... 
the evidence of this danger is overwhelming. The English people must 
know .... The real situation will have to be explained in the Press.84 

The Times, for its part, kept coverage of the visit to a minimum. 
But one of its few articles on the subject rang alarm bells in 
Whitehall, the WilhelmstraBe, and the Quai d'Orsay. One 
German paper, the Kölnische Zeitung, had triumphantly and care-
lessly stated that French nervousness about an Anglo-German 
rapprochement proved that the visit had been a success. The 
Times correspondent in Berlin noticed this comment and cabled 
it to London. 85 

As a result, the British, German, and French foreign offices 
erupted into hectic activity to ensure that no lasting damage was 
done. Crowe was especially suspicious. He believed that the 
article in the Kölnische Zeitung had been inspired by the German 
press bureau. 'The German press does not influence the German 
government', he minuted on 26 June. 'On the contrary, the 
German government influences the press.'86 The foreign secre-
tary had similar reservations. 'Grey', wrote the foreign editor of 
The Times to a fellow journalist, 
did not conceal from me the other day his annoyance at the whole busi-
ness. He was good enough to say that the leader we had on the Cologne 
Gazette message, which let the cat out of the bag, had been exceedingly 
useful ... It is characteristic of German diplomacy that Metternich at 
first expressed himself very disparagingly about the journalists who 
were coming over, and was evidently anxious to dissociate German offi-
cialdom altogether from the visit. He probably feared that their visit 
might be a failure. When he saw that it was a success he promptly 
modified his attitude ... all this pro-German gush is very undesirable.87 

84 Dai!J Mail, 13June 1906. 
85 The T=, 24June 1906, Kotnische <,eitung, nos. 674 and 677, 23June 1906. 
86 Crowe's minute, 26June 1906, TNA, FO 371/78, fos. 202-5, published in BD no. 

419; in a similar vein is Spicer's minute, 4July 1906, TNA, FO 371/78, fo. 206. 
87 Chirol to Strachey, 3July 1906, HLRO, STR 4/9/9 (Strachey Papers). 
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The Foreign Office saw no reason to change its attitude when 
the idea of a return visit in 1907 was mooted. Experience showed, 
Crowe noted, that press pilgrimages served no useful purpose 
apart from enriching their commercial organizers: 'It would be 
more dignified to stop them. But the Government is not directly 
concerned. '88 Such visits had become popular in recent years, 
another diplomat minuted, but they were 'nothing but "picnics" 
got up almost entirely for the amusement of those who take part 
in them'.89 The permanent under-secretary stated that he hated 
'these ... visits and doubt their doing any good'.90 Ajunior offi-
cial even feared the events would play into Germany's hands 
'who would quietly pursue her policy, having allayed our suspi-
cions, until her plans were fully matured and she herself ready to 
act'.91 

German diplomacy partly had itself to blame for suspicions of 
this kind, for the WilhelmstraBe saw the journalists' visit mainly 
as an opportunity to convince 'public opinion' in Britain of 
Germany's peaceful intentions without seeking any kind of 
compromise on the issues that really mattered. Bülow's 'publicity 
policy' was designed to alleviate British fears and gain British 
goodwill without actually making any concessions on the sensi-
tive question of German naval armaments.92 For that purpose, 
Alfred Spender who, as editor of the Liberal Westminster Gazette 
and a confidant of Grey's, was singled out as the most eminent 
guest, was showered with signs of regard and attention. He even 
received an invitation to a 'strictly secret' meeting with Bülow, 
during which the chancellor repeated Germany's desire for 
rapprochement with Britain. 93 

Spender found the special treatment he received 'rather 
embarrassing' and was worried that his colleagues might become 
jealous.94 Nevertheless, he took Bülow's remarks extremely seri-
ously, interpreted them as a hint 'that we were nearing the end of 

88 Crowe's minute, 27 Apr. 1907, TNA, FO 371/259, fos. 446-7. 
89 Villiers's minute, 8 Mar. 1909, TNA, FO 371/672/9033, fo. 344. 
90 Hardinge to Lascelles, 4June 1907, TNA, FO 8ooh3, fos. 427-8. 
91 Spicer's minute, 10June 1907, TNA, FO 371/259, fos. 475-g. 
92 For the term 'publicity policy' see Hale, Publicity, 293. 
93 See Spender's report of the meeting, Spender to Lascelles, 4June 1907, TNA 

8ooh3, fos. 429--so. 
94 Spender to his wife, 28 May 1907, printed in H. Wilson Harris, J. A. Spender 

(London, 1946), 150; see also Stumm to Bussche, 25 May 1907, PA-AA, England 78, R 
5723. 
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the naval competition', and informed the British ambassador in 
Berlin accordingly. When, a few months later, Spender learned 
that Germany had not slowed down its building programme but, 
on the contrary, even planned to accelerate it, he was doubly 
disappointed. From now on he unhesitatingly supported the 
British Admiralty's efforts to win the arms race with Germany. 
'So far as I was concerned', he later noted, 'this was the net result 
of our visit to Germany in 1907, and I record it as a warning to 
official people, when they are tempted to conciliate journalists 
without being sure of their ground.'95 

V 

What does all this tell us about the role of the press in diplomatic 
affairs in general and in British-German relations in particular? 
First, it demonstrates how crucial a part of diplomatic activities 
the management of press relations had become. This absorbed 
an increasing amount of the time and energy of officials in the 
British and German embassies, as well as in the Foreign Office in 
London and the Auswartiges Amt in Berlin. The scope and aims 
of German and British press policies, however, differed consider-
ably. German diplomats in London, for example, attempted not 
only to supervise and guide the activities of German correspon-
dents in London, but also to survey the British press and manip-
ulate it if possible. As we have seen, these ambitious aims almost 
always ended in frustration and failure. British diplomats in 
Berlin, on the other hand, neglected German journalists and 
treated them with barely concealed contempt. What mattered in 
their eyes were contacts with the correspondents of British 
quality papers, which they diligently fostered. This attitude, it 
could be argued, was better suited to the bygone days of elitist 
cabinet diplomacy than to the modern mass market of politics. It 
was hardly a model for the future. 

Moreover, differences in the political cultures of the two 
countries almost necessarily generated misunderstandings. As a 

95 John Alfred Spender, life, Journalism and Politics, 2 vols. (London, 1927), i. 205. For 
the 1908 naval law see Volker Berghahn, Der Tirpitz-Pwn: Genesis und Vefall einer innenpoli-
tischen Krisenstrategie unter Wilhelm II. (Diisseldorf, 1971), 505-92; Michael Epkenhans, Die 
willzelminische Fl.ottenriistung 1908-1914: Weltmachtstreben, industrieller Fortschritt, soz.iale Integration 
(Munich, 1991), 28. 
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consequence, the story of the role of the press in British-German 
diplomatic relations was, at least partly, dominated by false 
impressions and misapprehensions. Crowe managed to persuade 
his colleagues that virtually every article on foreign affairs 
published in a leading German newspaper was ultimately attrib-
utable to the machinations of the press office of the Auswärtiges 
Amt. British officials thus chronically overestimated the German 
government's influence on the press and, at the same time, 
underestimated the impact that published opinion had on official 
German policy. 

On the other hand, the German side took it for granted that 
British policy was largely dictated by 'public opinion' as 
expressed in the press. Graf Bernstorff's view that British policy 
evolved within the public sphere became the majority opinion in 
the WilhelmstraBe. 'If we convince [the public], then everything 
is won', Bernstorffwrote repeatedly, 'ifwe don't succeed, then all 
our efforts are in vain.'96 This view, which considerably underes-
timated the room for independent action that British diplomacy 
and politics had managed to retain despite the growing influence 
of the press, helps to explain the unjustified obsession that the 
WilhelmstraBe and the Kaiser had with the British press. 

The example of the British-German editors' visits also demon-
strates the limits of the power of the press. The promotion of 
international picnics, as the critics called them, worked in the 
British-French case where they were supported by the diplo-
matic elites of the two countries. They did not work in the Anglo-
German case where they served only as a surrogate for real 
political understanding on key issues. That is why the notion of a 
'German menace' remained at the centre of public debate in 
Britain well beyond 1906-7, as did Anglophobia in Germany. A 
simmering resentment persisted, and any politician who raised 
the temperature of the national discussion could easily bring it to 
the boil. 

Moreover, the Entente Cordiale had a restraining effect on 
British press coverage of French affairs, if only sub- or half-
consciously. Many British newspaper correspondents in Paris did 
not dare to criticize France too severely for fear of damaging the 
Entente Cordiale, whereas British correspondents in Berlin were 

96 Bemstorffto Hammann, 30 Nov. 1904, BA Lichterfelde, NL 2106 (Otto Hammann) 
1/3, fos. 29-go. 
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not under the same restraints. They felt free to criticize every 
aspect of German-or more often, Prussian-life they abhorred. 
The same could be said of German reporting on, for example, 
Austrian and British affairs respectively. 

The visits also underline how wrong it would be simply to 
contrast a 'free' press in Britain with a 'kept' press in Germany. In 
Germany, 'public opinion' had clearly slipped beyond the control 
of government by 1906-7, which is why the Wilhelmstra8e was so 
nervous at the prospect of media events such as the editors' visits 
that were potentially beyond its control. It did not escape the 
notice of foreign observers that the German government's bureau-
cratic approach to press management had run into severe difficul-
ties. 'The year 1906 had been a remarkable one as regards 
Germany', the British ambassador in Berlin wrote in May 1907: 
[A] change ... has come over public opinion in political questions, 
more especially in connection with the relations between the people 
and the Government ... When I first came to Berlin, eleven years ago, 
I was told that the attitude of an ordinary German in reading a news-
paper was to ask whether the statements contained in it were official. If 
the answer was affirmative, he would read it with attention and respect; 
if in the negative he would attach but little importance to what he read. 
Now, anything published by authority is received with suspicion and 
closely criticized, and constant attacks have been made in newspapers, 
which might be expected to support the authorities. 97 

There were various reasons for the demise of bureaucratic 
press management in German diplomatic affairs before 1914: 
growing self-esteem and professional pride among journalists; the 
financial difficulties faced by 'inspired' newspapers, which simply 
could no longer compete with their more entertaining and stimu-
lating rivals in the independent press; and technological develop-
ments that increased not only the quantity of news available to 
the public but also the speed with which it was disseminated. In 
addition, the growing influence of the Social Democratic press 
was reflected in an increasing unruliness on the part of 
Conservative newspapers, which had formerly been the bedrock 
ofloyal support for the government. And, finally, there was the 
vexed question of the real authorship of articles in official or 
'inspired' newspapers. As in the case of the Kölnische Zeitung article 

97 Sir F. Lascelles, 'General Report on Germany for the Year 1906', 24 May 1907, 
BDFA, pt. 1, ser. F. xx. no. 35, p. 46. 
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in June 1906 that caused the whirlwind of diplomatic activity 
during the editors' visit to England, it often remained unclear 
whether a specific piece of information should be ascribed to the 
German government or not. 

In Britain, however, where politicians and officials were more 
experienced in managing an independent press, the traditional 
method of coordination by cliquism was also reaching its limits. 
A chat with the editor in one of Pall Mall's clubs might still 
prove useful where penny papers such as The Times, the Morning 
Post, or the Daily Chronicle with more or less clear-cut party affili-
ations were concerned. But editors and proprietors of half-
penny papers such as Ralph Blumenfeld of the Daily Express or 
Alfred Harmsworth of the Daily Mail took some pride in the fact 
that they were not 'clubbable', and that they would defy the 
party line if and when circulation figures demanded it. 98 'I 
would be delighted to join your Club', Harmsworth wrote to 
Churchill, 'were it not that long ago I came to the conclusion, 
from my own experience and that of others, that a man who 
owns newspapers should not belong to Clubs of any kind. '99 

These outsiders often had non-English origins (Blumenfeld was 
an AmericanJew; Harmsworth's family background was petty 
bourgeois Irish) and proved more difficult to integrate into the 
British Establishment than their colleagues of the quality press 
with more conventional social backgrounds. It was hardly an 
accident, therefore, that during the 1906 visit of the German 
editors all attempts by the British Foreign Office to coordinate 
press reactions concerned papers of the quality press such as The 
Times or the Spectator. 

Nonetheless, all in all, the British approach of steering press 
policy by means of informal social contacts was more successful 
than the bureaucratic methods used in the WilhelmstraBe, partly 
because in Britain social advancement into the Establishment 
continued to be attractive to outsiders and the British elite was 
sufficiently flexible to allow access to a select few. Even a man 
such as Blumenfeld was not immune to its temptations. He 
discreetly prepared the ground for his admission to that very 
embodiment of a traditional London elite institution, the Carlton 

98 See e.g. Ralph Blumenfeld, 7he Press in My T1111e (London, 1933), 196. 
99 Northcliffe to Churchill, 11 May 1911, BL, Northcliffe Papers, Add. MSS 62156. 
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Club. 100 Harmsworth, for his part, felt sufficiently honoured to 
accept the peerage he was offered in 1905 and become Lord 
Northcliffe. 

In Germany, on the other hand, the bureaucratization of press 
policy provided a limited conduit of exchange between journal-
ists and the political sphere, but it also helped to exclude the 
press from the corridors of power, with long-term detrimental 
effects on the development of both politics and the media. 
Somewhat surprised, one of the British journalists who visited 
Germany in 1907 observed that 'Berlin society ... consisted of a 
series of concentric rings; in the centre was the Prussian Court, 
with its little world of the titled aristocracy; then came the army, 
another privileged ring with a personnel of its own; then the 
professional and higher commercial classes, and outside these 
was the business and industrial community-and none of these 
rings overlapped'. 101 

It should be acknowledged, however, that although Germany 
was an extreme example of a fragmented society, the bureaucra-
tization of press management was not unique to the Auswartiges 
Amt or the German government in general, but common prac-
tice amongst European diplomats before 1914. Although a 
comparative history of European press policy remains to be 
written, it appears that in this as in many other areas, Britain 
rather than Germany was on a special path to modernity. 102 

Press management at the Ballhausplatz in Vienna, it seems, was 
conducted along similar lines to the WilhelmstraBe. In 1901 a 
press office was established within the Italian foreign ministry 
which, especially after its enlargement in 1908, regularly 
reviewed and summarized newspaper articles for the foreign 
minister. 103 And Kurt Riezler, who worked as a press officer in 
the Auswartiges Amt from 1906 to 1914, reported after a visit to 
Paris that the press management by the Quai d'Orsay showed 

100 In the spring of 1911 he became the firstJew ever admitted to the club; Streatfield 
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'some striking similarities with the WilhelmstraBe as far as the 
reception of journalists is concerned' .104 

What Chancellor Bülow noted about the 1890s is also true of a 
much longer period before the outbreak of the First World War. 
These decades were 'a time of limitless publicity, where countless 
threads ran here and there and no bell could be rung without 
everyone forming a judgement about its tone' .105 They were a 
period of transition when a highly differentiated and rapidly 
expanding press became increasingly aware of its powers; a time 
when diplomats needed to adapt their traditional ways of dealing 
with the media. Foreign policy was driven partly by domestic 
politics, and this was influenced by the press. Diplomatic ques-
tions could no longer be left to the judgement of a small and 
internationally minded elite-a fact that in the long run spelled 
the end of the doctrines of national interest and the balance of 
power. 

104 Riezler to Bethmann Hollweg, 4 Nov. 1909, PA-AA Deutschland 126, iv. R 14,82. 
105 Biilow to Eulenburg, 9 Jan. 1893, in John C. G. Rohl (ed.), Philipp Eulenburgs 
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7 
The Diplomat as 'an actor on a 

great stage before all the people'? 
A Cultural History of Diplomacy and 

the Portsmouth Peace Negotiations 
of 1905 

SUSANNE SCHATTENBERG 

Diplomacy as Language 

Andrew White (born 1832), American envoy in St Petersburg 
from 1892 to 1894, reported an embarrassing defeat he suffered 
because the USA did not understand the rules by which diplo-
macy worked in 'old Europe'. America had taken its disagree-
ment with the British crown concerning the protection of a 
sealing station in the Behring Sea to arbitration in Paris. The 
court, however, did not decide the matter on the basis of factual 
arguments, but was quite openly swayed by influence, prestige, 
and reputation. By these means the British ambassador, Sir 
Robert Marier (1826-93), was able to persuade Russia to support 
Britain, so that White had the worst of it: 
The British representative was an ambassador, and had a spacious, suitable, 
and well-furnished house in which he could entertain fitly and largely, and 
to which the highest Russian officials thought it an honour to be invited. 
The American representatives were simply ministers; from time immemo-
rial had never had such a house, had generally no adequate place for 
entertaining; had to live in apartments such as they might happen to find 
vacant in various parts of the town-sometimes in very poor quarters, 
sometimes in better; were obliged to furnish them at their own expense; 
had, therefore, never been able to obtain a tithe of that social influence, so 
powerful in Russia, which was exercised by the British Embassy. 1 

Trans. Angela Davies (GHIL). 
1 Andrew D. White, Autobiography, 2 vols. (London, 205), ii. 18-19. 
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White suggested that there was a difference in the culture of 
diplomatic representation which disadvantaged the matter-of-
fact Americans compared with the Europeans, who were so fond 
of pomp and splendour. It could also be said that the two parties 
used different languages: one side drew on objective, factual 
arguments; the other on personal status symbols. 

So far diplomatic history has largely ignored the 'choice of 
language'.2 It is still to a large extent dominated by the history of 
'great men' or 'great cabinets'. 3 It focuses on the contingencies of 
action, individual deeds, and unique decisions in situations that 
could not have been predicted.4 This applies to German histori-
ography, in particular where Lothar Gall, for example, in his 
biography of Bismarck, called the German chancellor a 'world-
historical individual' who had become the 'manager of a 
purpose' in the Hegelian sense.5 In Germany, unlike in France 
where, under the influence of the Annales school, the historiogra-
phy of foreign policy takes much more notice of forces profondes,6 it 
still seems revolutionary to explain foreign policy in terms of 
socio-economic factors. 7 It is a feature of the structural history 
approach that it also looks for causes and global regularities in 
supra-individual developments. The nation-state is the actor 
whose actions are shaped by domestic political relations and 
strategic interests, and by the system of the community of 
nations.8 Common to both approaches, however, is that they 
assume a universal system of norms and values. In other words, 
they assume that causal explanatory patterns are valid regardless 

2 See William Roosen, 'Early Modern Diplomatic Ceremonial: A Systems Approach', 
Journal ef Modem History, 52 (1980), 4521 6, at 453; Peter Collmer, Die Schweiz und das 
Russische Rnch 1848-1919: Geschichte einer europiiischen Ve,jlechtung (Zurich, 2004), 15. 

3 See Gerhard T. Mollin, 'Internationale Beziehungen als Gegenstand der deutschen 
Neuzeit-Historiographie seit dem 18.Jahrhundert: Eine Traditionskritik in Grundziigen 
und Beispielen', injilrgen Osterhammel and Wilfried Loth (eds.), Internationaf.e Geschichte: 
Themen, Ergebnisse, Aussichten (Munich, 2000 }, 3--so. 

4 See e.g. Klaus Hildebrand, Das vergangene Reich: Deutsche Aiifienpolitik von Bismarck bis 
Hitf.er (Stuttgart, 1995); Gregor Schollgen, Die Macht in der Mitte Europas: Stationen deutscher 
Aiifienpolitik von Friedrich dem Grossen bis zur Gegenwart (2nd edn.; Munich, 2000). 

5 Lothar Gall, Bismarck: Der Weijle Revolu.tionare (Frankfurt am Main, 1980), 17. 
6 Pierre Renouvin andjean-Baptiste Duroselle, Introduction a l'histoire des relations interna-

tional.es (Paris, 1964). See also Georges-Henri Soutou, 'Die franzosische Schule der 
Geschichte internationaler Beziehungen', in Osterhammel and Loth (eds.}, /ntemational,e 
Geschichte, 31-44. 

7 See e.g. Irmin Schneider, Die deutsche Riifilandpolitik 1890-1900 (Paderborn, 2003). 
8 See e.g. Dietrich Geyer, Der russische lmperialismus (Gottingen, 1977). 
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of space and time. Raison d'état and the 'national interest' are 
presupposed as ontological givens which correspond to an objec-
tive logic.9 But this is precisely what the New Cultural History 
questions. It suggests that there is neither objective knowledge 
nor objective reality; rather, both are socially constructed and 
historically conditioned. 10 

The Cultural History of Diplomacy 

Since 1990 more and more historians have thought about how to 
take proper account of insights concerning the cultural relativity 
of diplomacy. Many new conceptual suggestions have been made, 
but they agree neither on their definitions of 'culture', nor about 
the level at which this factor is to be located.11 On the one hand 
there are approaches that treat 'culture' as an independent area 
whose influence on foreign policy must be investigated, along 
with, for example, that of the press, public opinion, psychology, 
and ideologies. 12 This 'additive' cultural history contrasts with 
hermeneutic concepts that regard culture as the prism through 
which we see and understand the world. Here culture is under-
stood as the interpretations and meanings that confer sense on 
things for a specific group at a specific time. 13 These two 
approaches can, of course, be combined, as Akira lriye does when 
he speaks of culture as the third major theme, along with power 
and the economy, within whose framework 'dreams, aspirations, 

9 Reinhard Meyers, 'Grundbegriffe und theoretische Perspektiven der Internationalen 
Beziehungen', in Bundeszentrale fiir politische Bildung (ed.), Gmndwissen Politik (3rd rev. 
edn.; Bonn, 1997), 313-434, at 357• 

10 James Fearon and Alexander Wendt, 'Rationalism vs. Constructivism: A Sceptical 
View', in Walter Carlsnaes, Thomas Risse, and Beth A. Simmons (eds.), Handbook of 
International Relations (London, 2002), 52,2, at 57; Emanuel Adler, 'Constructivism and 
International Relations', ibid. 95-n8, at 100; Frank Ninkovich, 'Interest and Discourse in 
Diplomatic History', Diplomatic History, 13 (1989), 135-62, at 153. 

11 See also Volker Depkat, 'Cultural Approaches to International Relations: A 
Challenge?', injessica C. E. Gienow-Hecht and Frank Schumacher (eds.), Culture and 
International History (New York, 2003), 175-g8, at 178. 

12 See e.g. Michael]. Hogan and Thomas G. Paterson (eds.), Explaining the History of 
American Foreign Relations (Cambridge, Mass., 1991), which contains a chapter on each of 
the following topics: International Relations, Models, World Systems, Dependency, 
Balance of Power, Bureaucratic Politics, Psychology, Public Opinion, Mental Maps, 
Ideology, National Security, Culture, and Corporatism. 

13 See Valerie M. Hudson, 'Culture and Foreign Policy: Developing a Research 
Agenda', in ead. (ed.), Culture and Foreign Policy (London, 1997), 1--26, at n-
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and other manifestations of human consciousness' must be inves-
tigated. On the other hand, he also points out that 'culture may 
be defined as communication, and the cultural approach as a 
perspective that pays particular attention to communication 
within and among nations.' 14 He postulates three levels of analy-
sis-ideologies and value systems at national level, the exchange 
of envoys and goods between nations, and, finally, the global 
context. 15 The historian and political scientist Ursula Lehmkuhl 
draws on these, and she also takes a two-pronged approach. First 
she draws up a three-point research agenda which sets out to 
investigate (1) what cultural developments can be identified in a 
nation-state, (2) what impact these phenomena have on interac-
tion between the states, and (3) how national cultural systems are, 
in turn, influenced by international interaction. 16 And secondly, 
working within the political science tradition, she develops a 
model argument which, in her case, is expanded by the addition 
of the cultural factor. Norms, values, and ideas are here treated as 
variables and built into a mechanical formula which, depending 
on how it is adjusted, leads to different outcomes. 17 Thus whether 
we take 'culture' as a social factor that influences foreign policy, or 
place the perceptions and reality-processing of the diplomats 
themselves at the focal point are two very different things. 
Although Iriye interprets diplomacy as communication, the 
foreign policymaker as 'transmitter', 'receiver', and 'interpreter' 
has so far rarely moved into the field of vision of historians 
inspired by the New Cultural History. 18 If, however, we see 
culture as the way in which people interpret their world and 
confer meaning on their actions, then this can be illustrated only 
by specific individuals and not by abstract states. 

The historian Thomas Mergel has suggested that a cultural 
history of politics requires historians to observe their historical 

14 Akira lriye, 'Culture',Joumal ef American History, 77 (1990), 99-107, at 99. 
15 Ibid. 100. 
16 Ursula Lemkuhl, 'Diplomatiegeschichte als intemationale Kulturgeschichte: 

Theoretische Ansatze und empirische Forschung zwischen Historischer Kulturwissenschaft 
und Soziologischem Institutionalismus', Geschichte und Gesellscluyt, 27 (2001), 394-423, at 410. 

17 Ead., 'Entscheidungsprozesse in der intemationalen Geschichte: Moglichkeiten und 
Grenzen einer kulturwissenschaftlichen Fundierung au8enpolitischer Entscheidungs-
modelle', in Osterhammel and Loth (eds.), Imernationale Geschichte, 18t207, at 198-200. 

18 See Friedrich Kie8ling, 'Der "Dialog der Taubstummen" ist vorbei: Neue Ansatze 
in der Geschichte der intemationalen Beziehungen des 19. und 20. Jahrhunderts', 
Historische Z,eitschrifl, 275 (2002), 651-80, at 676. 
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subjects as if they were Amazonian Indians and question the 
significance of their 'strange' gestures, rituals, and clothing--they 
must alienate the seemingly familiar to find its meaning anew. 19 
A cultural history of diplomacy thus turns back to human beings 
as actors, not in order to pay tribute to them as great individuals, 
but to understand them as the products and producers of a 
symbolically interpreted world. Thus in the foreground we see 
not the individual deed, but a decoding of the network of signifi-
cances that humans create, and in which they express them-
selves.20 

For a cultural history of diplomacy, as I will argue in this essay, 
this means that we are dealing not only with one system of 
symbols, but with at least three different sign systems, namely, 
the language and cultural horizons of any given diplomat, the 
foreign language and system of interpretation of his opposite 
number, and, finally, the common language of protocol. It is a 
peculiarity of diplomacy that it has its own language. When 
diplomats meet, two cultures that are foreign to each other come 
into contact. Thus protocol has evolved historically as a common 
sign system that both sides can understand and that provides a 
reliable basis for operations. 21 This sign system includes not only 
verbal utterances, but also mimicry, gesture, ritual, and clothing. 
As a universal language, protocol has the task of ensuring secu-
rity of expectations and protecting the dignity and honour of 
both countries.22 For the nineteenth century, it seems, this 
language mode was the mother tongue of all European diplomats 
so that, on occasion, cultural differences between colleagues from 
different countries seem smaller than those between diplomats 
and other groups of people from their own country. Yet, I shall 
argue in this essay, protocol does not level out all the differences 
between diplomats. Cliches and stereotypes are not neutralized, 

19 Thomas Mergel, 'Oberiegungen zu einer Kulturgeschichte der Politik', Geschichte UTUI. 
Gesellscha.ft, 28 (2002), 574-606, at 590. 

2° Clifford Geertz, 'Thick Description: Toward an Interpretive Theory of Culture', in 
id., The Interpretation ,if Cultures: Selected Ess'!)IS (New York, 1992), :,-32, at 10. 

21 See e.g. Juan Antonio de Vera y Figueroa, Le Parfait Ambassadeur, trans. Sievr 
Lancelots (Leiden, 1642); Antoine Pecquet, Discours sur /'art de negoder (Paris, 1737); Georg 
Friedrich de Martens, Cours diplomatique ou tableau des relations extbieures des puissances de 
/'Europe: Tant entre el/es qu'avec d'autres etats dans /es diverses parties du gwbe (Berlin, 1801). 

22 See the brilliant study of court diplomacy by Johannes Paulmann, Pomp und Politik: 
Monarchenbegegnungen in Europa zwi,schen Ancien Rigime UTUI. Erstem Weltkrieg (Paderbom, 2000). 
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nor is the biographical background of individuals extinguished. 
As a result, the 'neutralizing code' of protocol is constantly 
cancelled out by other horizons of meaning, images of foreigners, 
and self-presentations. A cultural history of diplomacy must take 
the complexity of this communication process into account. It 
has to analyse the horizons of meaning within which the various 
actors moved, and investigate at what level and in what language 
negotiations were conducted. It must establish whether both 
parties used the same language, whether they spoke at cross 
purposes resulting in cultural misunderstandings, or whether the 
result was a complete lack of understanding. 

Victory of the Pen over the Sword? 

These reflections will be illustrated by reference to the peace 
negotiations that took place in Portsmouth, USA, in 1905, 
putting an end to the Russo-Japanese war. This conflict is a 
classic example of how symbolic politics can lead to a real war.23 

Ultimately,Japanese war ships attacked Port Arthur, which was 
under Russian administration, on 8 February 1904 because the 
tsar, represented by his foreign minister Lamsdorf and his gover-
nor in the Far East, Alekseev, had not condescended to sign an 
agreement which was intended to secure Manchuria as a sphere 
of influence for Russia and Korea for Japan. 24 The tsar and his 
advisers were not concerned that the Japanese proposals mili-
tated against their desire for expansion; Russia's point was simply 
that it did not have to agree its plans in China withJapan.25 The 
Russian side signalled its reluctance by frequently making the 
Japanese wait weeks for answers. Various excuses were put 
forward: the tsar's family was in Darmstadt; the tsar was looking 
after the tsarina, who was ill; a party was being given in honour 

23 See alsoJensJessen, 'Symbolische Politik', Aus Politik und ,<,eitgeschichte, 20 (15 May 
2006), 3-6. 

24 Lloyd C. Griscom, Diplamatically Speaking (Boston, 1940), 234. See also Ian Nish, Th£ 
Origins of the Russo-Japanese War (London, 1985), 189. 

25 Aleksej Mikhajlovich Abaza, Perepiska o peregovorakh sJaponiju 1903-04 (khran-
jashchajasja v kanceljarii osobogo komiteta Dal'nego vostoka), Otdel rukopisej, 
Rossijskaja nacional'naja biblioteka (hereafter RNB), fond (hereafter f.) 529, delo (= file, 
hereafter d.) 169. Telegram no. 20, Komura to Kurino, 22 Oct. 1903, 'Correspondence 
Regarding the Negotiations BetweenJapan and Russia',Japan WeeA:[,,, 26 Mar. 1904. 
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of the crown prince. 26 These sorts of slights resulted in the 
Japanese side breaking off diplomatic relations at the beginning 
of February 1904. 27 Contrary to Russian expectations-the 
Russian minister of the interior, Pleve, had announced in the 
summer of 1903 that what Russia needed now was a short, victo-
rious war-and contemporary Russian accounts which suggested 
that the war againstJapan would be a Sunday stroll,28 the war 
brought Russia only defeats, while Japan went from victory to 
victory. After a siege lasting a year, Port Arthur fell to the 
Japanese, who also made rapid gains on land after the battle of 
Liaoyan inJanuary 1905 and the battle of Mukden in February 
1905. When its Pacific fleet was destroyed, Russia hoped that its 
Baltic fleet would arrive on the scene, but this was almost 
completely sunk on 27 May 1905 in the battle ofTsushima.29 

Given these disasters for Russia, the conclusion of peace at 
Portsmouth seemed like a miracle to contemporaries. Russia did 
not have to pay Japan any reparations, and received back north 
Sakhalin, which Japan had occupied, without paying compensa-
tion. There have been a number of explanations so far for this 
'triumph of the pen over the sword', as the Russian lead negotia-
tor, Sergei Yulevich Witte, proudly put it. 30 Initially, the 
outcome of the negotiations was attributed to the 'great men'. 
American historiography, in particular, emphasized the mediat-
ing function of the American president, Theodore Roosevelt, 
who received the Nobel Peace Prize in 1906 for the Peace of 
Portsmouth. 31 Historians of Russia, by contrast, praised the 
achievements of Witte, who was able to flirt with the press and 

26 Telegrams nos. 2,32, 22 Nov. to 4 Dec. 1903, ibid. See also B. B. Glinskij, Prolog 
Russko-Japonskqj vqjny: Materia!J, iz arkhiva grefa S. Ju. Vitte s predisloviem i pod redak~ B. B. 
Glinskogo (Petrograd, 1916), 351-2; David MacLaren McDonald, United Government and 
Foreign Polit;y in Russia 1900-1914 (Cambridge, Mass., 1992), 6g. 

27 Telegram no. 49, Komura to Kurino, 5 Feb. 1904, 'Correspondence Regarding the 
Negotiations'. 

28 David Walder, The Short Vutorious War: The Russo-Japanese Coriflict 1904-5 (London, 
1973). 

29 On the Russo-Japanese war see Denis Warner and Peggy Warner, The Tide at 
Sunrise: A History of the Russo-Japanese War, 1904-5 (London, 1974). Vjacheslav and Larisa 
Shacillo, Russko-japons/r.aja vqjna 1904-5 (Moscow, 2004);JosefKreiner (ed.), Der Russisch-
Japanische Krieg (1904I 05) (Gottingen, 2005); John W. Steinberg et al. (eds.), The Russo-
Japanese War in Global Perspective: World War Zero (Leiden, 2005). 

30 Karl Helfferich, Das Geul im russisch-japanischen Kriege: Ein .finanzyolitischer Beitrag ;:,ur 
,<eitgeschichte (Berlin, 1906), 240. 

31 John Albert White, The Diplomary of the Russo-Japanese War (Princeton, 1964), 344. 
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thus get the Americans on his side.32 However, there are some 
who insist that Witte's flirtation with the press had no effect. 33 

They argue that the USA's strategic interests were the crucial 
factor, and that the USA urged theJapanese to dispense with 
reparations because it saw a weakened Russia and a strength-
ened Japan, which would have invested any reparations pay-
ments in a powerful war fleet, as a threat to its own trading 
interests in the Far East. 34 Finally, Japan's economic situation 
has been considered a factor. The head of Deutsche Bank, Karl 
Helfferich, suggested as early as 1906 that the triumph of the 
Russians at Portsmouth had been one of 'gold over iron' because 
the Japanese had simply lacked the resources to continue the 
war.35 Thus we can identify three different types of argument: (1) 
the genius of 'great men'; (2) strategic interests; or (3) economic 
factors dictated the course of history. 

I shall not suggest here that these factors were irrelevant and 
simply file them away. On the contrary, my argument is that the 
conclusion of peace can only be explained in terms of multiple 
causes. A cultural history of diplomacy will help to relate the 
various factors to each other. Under the premiss that reality is 
interpreted symbolically, I shall show that Witte as an individual 
was less important than the signs he sent out and the context in 
which they were interpreted in the USA. Further, this essay will 
clarify that strategic interests and economic factors are conveyed 
by language, and only develop their full impact in the way in 

32 Klaus Mehnert, Der Eiefluft des Russisch-Japanischen Kriegs auf die Crofte Politik (Berlin, 
1930); Eugene P. Trani, Tu Trea91 of Portsmouth: An Adventure in American Diplomacy 
(Lexington, Ky., 1969); Howard D. Mehlinger andJohn M. Thompson, Count Witte and the 
Tsarist Government in the 1905 Revolution (Bloomington, Ind., 1972); Warner and Warner, Tu 
Tule at Sunrise; Andrew Verner, Tu Crisis of Russian Autocracy: Nicholas II and the 1905 
Revolution (Princeton, 1990), 258; Theodore H. von Laue, Sergei Witte and the Industrialk,ation 
of Russia ~ew York, 1969), 117. 

33 Winston B. Thorson, 'American Public Opinion and the Portsmouth Peace 
Conference', American Historical Review, 53 (1948), 439-64; Raymond A. Esthus, Double 
Eagle and Rising Sun: 7he Russians and Japanese at Portsmouth in 1905 (Durham, NC, 1988), 99; 
Robert K. Godwin, 'Russia and the Portsmouth Peace Conference', American Slavic and 
East European Review, 9 (1950), 27g-g1, at 287. 

34 Thorson, 'American Public Opinion', 449; Walder, Tu Short Victorious War, 290; L. 
N. Kutakov, Portmutskij mimyj dogovor (Iz istorii otnoshenij Japonii s Rossii i SSSR, 1904-45[fg} 
(Moscow, 1961), 26; Trani, Trea91 of Porsmouth, 35-6; Tyler Dennett, Roosevelt and the Russo-
Japanese War: A Critical Study of American Policy in Eastern Asia in 190:r5, Based Primari!J upon 
the Private Papers of7heodore Roosevelt (Gloucester, Mass., 1959), 3-4. 

35 Helfferich, Das Geld im russisch-japanischen Kriege, 238. 
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which they are perceived and the meanings that are attributed to 
them. 

Questions of Protocol and Honour 

The history of foreign policy often ignores the significance which 
governments attached to the question of honour. This is not to 
say that the two belligerent parties did not spin out the peace 
negotiations for a good six months because they hoped to achieve 
more on the battlefield. 36 But in addition to these considerations, 
the idea of saving face was a crucial motive for both sides not to 
be the first to sue for peace. The correct 'language' for this was 
protocol, and for the Japanese, Theodore Roosevelt was the right 
person to approach, as he had previously offered to mediate. 37 

Thus on 30 May 1905, after the battle ofTsushima, the Japanese 
government, in the name of the Tenno, requested that the US 
president take the initiative and ask the Russians for peace nego-
tiations in his name. 38 Officially the Japanese government 
announced that whether or not peace negotiations took place 
depended entirely on Russia.Japan, it said, preferred to conquer 
Sakhalin, eastern Siberia, and Lake Baikal first. 39 Despite the 
debacle at Tsushima and the fact that workers and peasants were 
revolting at home, for Nicholas II imperial dignity was still the 
most important consideration. He therefore sent the following 
message to Roosevelt on 30 May: 'in principle, the Imperial 
government sees no reason to oppose such an initiative if the 
Japanese government expresses this wish. '40 The American 
ambassador in St Petersburg, George von Lengerke Meyer, 
reported to Roosevelt that the tsar had said that Russia would 

36 Esthus, Double Eagle and Rising Sun, 24-32; Godwin, 'Russia and the Portsmouth 
Peace Conference', 279-80; E. J. Dillon, 'The Story of the Peace Negotiations', 
Contemporary &oiew, 478 (1905), 4571 8, at 460-1. 

37 Theodore Roosevelt, An Autobiography (London, 1913), 58g; Joseph B. Bishop, 
Theodore Roosevelt and his Time, 2 vols. (New York, 1920), i. 432; Selections .from the 
Correspondence efTheodore Roosevelt and Henry Cabot Lodge, 1884-1918, 2 vols. (New York, 1925), 
ii. 139. 

38 Ibid. 131. 
39 'Appetits duJapon',Joumal de St Petersbourg, 18/31 May 1905. 
40 Minesterstvo Inostrannykh Del, Sbomik diplomaticheskikh dokumentov, kasqjushchikh.efa 

pere,govorov me;:}ulu Ros~u iJaponiju o ;:,akguchenii mimogo dogovora, 24. mqjtr3 okijab,ja 1905 goda 
(St Petersburg, 1906), 13. 
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rather continue the war than conclude a dishonourable peace.41 

Like the Japanese side, the tsar also impressed upon Meyer in an 
audience on 7 June that the impression must by no means be 
created that Russia had sued for peace; the initiative must come 
exclusively and solely from Roosevelt. 42 After both sides had 
accepted Roosevelt's 'initiative', a location for the meeting was 
decided upon, with full consideration for symbolic significance. 
As Japan rejected Europe and Russia Asia as a site for the nego-
tiations, agreement was reached on Washington as neutral 
terrain on 18June. The fact that it then became Portsmouth was 
the result solely of the tropical heat that paralysed political life in 
Washington in summertime.43 

Protocol ruled so long as it was important to both sides to be 
treated equally and not to expose their weak points. This also 
applied to the nomination of plenipotentiaries, a process which 
both sides delayed for tactical reasons. Although no ceasefire had 
been agreed and Japanese troops occupied the island of Sakhalin 
on 7 July, the tsar delayed naming his negotiators until the end of 
June because he did not want to create the impression that he 
desperately needed peace. He also wanted to be able to tailor his 
proxy's power to that of the other side, and not to be humiliated 
should his opponent appoint people of lower rank. 44 When his 
foreign minister wrote him a note saying it was time to name his 
delegates, the tsar replied in his own hand: 'Better wait for the 
Japanese answer.'45 The US secretary of state John Hay made 
sure that both sides, under conditions of utmost secrecy, were 
informed of the other side's choices so that both could change 
their own nominations without losing face. 46 As the Japanese side 
suspected that the tsar's delays concealed the preparation of a 
new humiliation, it did not name its most experienced and 
respected genro ( elder statesman), Hirobumi Ito, but sent its 

41 Selections.from the Correspondence efTlreodore Roosevelt, 140. 
42 M.A. DeWolfe Howe (ed.), George von l.engerke Meyer: His Ii.fa and Public Service (New 

York, 1919), 16!. Del, Sbomik diplomaticheskikh dokumentov, 1. 
43 Ibid. 19, 21, 63. Papers Relating to the Foreign Relations ef the United States with the Annual 

Message ef the President Transmitted to Congress, December 5, 1905 (Washington, 1906), 8n-12. 
44 'Un premier pas vers la paix',Joumal de St Petersbourg, 24June 1905. Del, Sbomik diplo-

maticheskikh dokumentov, 28. 
45 Ibid. 24. 
46 Papers Relating to the Foreign Relations efthe United States, 812. Del, Sbomik diplomaticheskikh 

dokumentov, 24-5. 
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foreign minister,Jutaro Komura, and its envoy in Washington, 
Kagoro Takahira.47 Komura left Yokohama by ship on gJuly, 
but not until 13July was it absolutely certain that, in addition to 
his ambassador in Washington, Baron R. R. Rozen, the tsar was 
sending a negotiating partner of equal status in the person of the 
chairman of the ministers' committee, Witte, who began his 
journey on 25July, leaving from Cherbourg.48 

Questions of honour and protocol also dominated the scene in 
the first official meeting between the two delegations on 5 August 
1905, which took place on board the presidential yacht, anchored 
off Long Island. The American foreign minister's deputy, 
Herbert Pierce, had to ensure that both sides were accorded the 
same degree of honour. This included arranging for both delega-
tions to reach the Mayflower at the same time, but not together. As 
Peirce did not feel competent to deal with matters of precedence, 
he turned to Paris for advice, but the officials he consulted there 
were also at a loss. 49 The public observed precisely who was 
greeted first. Finally Peirce decided to adopt the straightforward 
principle of first come first served: as the Japanese had arrived in 
New York first, they were permitted to join the Mayflower first. In 
exchange for this preferential treatment, the Japanese had to file 
past the Russian delegation, which was allowed to stand during 
the presentation. 50 In order to avoid the question of how to seat 
the delegations, Peirce decided to do away with chairs and tum 
the breakfast that followed the presentation into a reception at 
which everyone stood. 51 The part played by precedence is also 
illustrated by the reaction ofWitte's secretary, I. Ya. Korostovec. 
At a photocall on the Mayflower he noted that Roosevelt placed 
Witte on his honourable right side, while the Japanese were 
placed on the left. Korostovec interpreted this as preferential 

47 Papers Relating to the Foreign Relations ef the United States, 812, 817; Shumpei Okamoto, 
77zeJapanese Oligarc'9 and the Russo-Japanese War(New York, 1970), 120-1. 

48 Rossijskij GosudarstvennY.i Istoricheskij Arkhiv (hereafter RGIA), f. 1622: Sergej 
Jul'evich Vitte, opis' (= directory, hereafter op.) 1, d. 250: 'Pis'mo Lamzdorfa k Vitte', list 
(hereafter l. = folio) 1. Papers &lating to the Foreign &lations ef the United States, 819. 

49 GosudarstvennY.i Arkhiv Rossijskoj Federacii (hereafter GARF), f. 818 : Georgij 
Plantonovich Planson, op. 1, d. 94: 'Vyrezki iz amerikanskikh gazet (Boston Daily Globe, 
The BostonJoumal, The New YorkJoumal i. dr.) o peregovorakh o mire Rossii iJaponii 
na konferencii v Portsmute', l. 10. 

50 RGIA, f. 1622, op. 1, d. 982: 'Potsmutskaja mimaja konferencija 1905. Otchet sekre-
tarja konferencii' (St Peterburg, 1908), I. 22. 

51 Ibid. 
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treatment for the Russian delegation. 52 As far as procedure after 
the reception was concerned, Peirce had decided that the 
Russians had the highest-ranking man in their delegation in the 
person of the ambassador. Consequently the Russian delegation 
was permitted to stay on the Mayflower for the passage to 
Portsmouth, while the Japanese had to make do with the 
Dolphin.53 

Yet symbolically speaking, Witte had left the level of protocol 
on the journey to Portsmouth. Instead of spending forty-eight 
hours on the Mayflower for the ceremonial crossing he caught the 
train, which took only five hours to take him to his destination. 
On arrival in Boston he is said to have shaken hands with all the 
conductors, and kissed the train driver. According to his secre-
tary, this 'myth of the kiss' probably 'did more for the popularity 
of the Russian mission than all our diplomatic courtesies'.54 

There was system behind this behaviour. On the crossing from 
Cherbourg to New York, Witte had made the following resolu-
tions: 'In view of the importance of the press in America, to be 
especially obliging and accessible to its members. To gain the 
sympathy of the American people, who are extremely demo-
cratic, by being democratic myself, simple and unpretentious.'55 

He himself described his behaviour as that of'an actor on a great 
stage before all the people'. 56 

Professor Martens and the Language of Protocol 

Witte's announcement that he would observe neither the norms 
of international law nor diplomatic usage shocked the Russian 
foreign office's legal adviser, Professor Fedor Fedorovich 
Martens (1845-19n), who was also a member of the delegation.57 

Martens had been working for the Russian foreign office since 
the age of 22. As a professor of international law, participant in 

52 I. Ja. Korostovec, 'Mimye peregovory v Portsmute v 1905 godu: Dnevnik I. Ja. 
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ijul'-sentjabr' 1905 goda', BYLOE: ,<]zurnal poS19ashchennqj istorii osvoboditel'nogo dviz/ienija, 1 
Oanuary 1918; repr. Vaduz, 1973), 17,220, at 208. 
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the Hague Peace Conference in 1899, and arbitrator in promi-
nent international disputes, he had very different ideas about the 
codes to be observed in the conference room. 58 What Witte 
regarded as a well-considered display of'democratic spirit' when, 
on the crossing from Cherbourg to New York, he chatted with 
other travellers, answered questions, and posed for the cameras, 
was interpreted by Martens as 'pathological narcissism', 'femi-
nine vanity', and inexcusable inexperience in matters of diplo-
macy. 59 In his diary Martens described the total incompetence of 
the Russian delegation and the professionalism of the Japanese. 
At the opening session the Japanese inflicted two defeats on the 
Russians. 'The Japanese did not take their letter of authorization 
with them. They simply left it at the hotel. At the same time they 
had all the newspapers announce that at the first session they 
would check the Russian authorization and if it was not far-
reaching enough, they would not start any negotiations. So the 
Russians brought their letter of authorization with them, and the 
Japanese forgot theirs at home!'60 After the Japanese side had 
shown the Russian delegation up in this way, the next blow 
followed immediately. The Japanese refused to allow Martens, as 
an internationally acknowledged expert on international law, to 
attend the conference, and the Russian side did not protest. 'The 
scandal about me has become a big Japanese victory over the 
Russians. All the newspapers here and telegrams from Europe 
express astonishment that Witte and Rosen could allow me to be 
excluded! ... Everyone is saying that Witte is not a diplomat and 
has no experience.'61 For Martens this was such a humiliation 
that he only dared to leave the hotel in Portsmouth by the back 
door.62 In Martens's eyes, Witte had allowed theJapanese to get 
the best of him: 
One must admit that the Japanese are clever and, unlike us, never leave 
anything to chance. The Japanese did not want to have me there, but 
brought their own best people with them, making them 'secretaries' or 
'translators'. Thus sitting next to Komura and Takahira is Sato, who 
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was the Japanese envoy to Mexico and is now director of the political 
department in the Japanese foreign ministry. Everyone knows that he is 
the cleverest man they have, and now they have introduced him as a 
'secretary'. Similarly they brought Ochiai and Honda with them. They 
are most important people in their ministry, but appear here as 'trans-
lators'. They constantly write notes and pass them to Komura. On our 
side we have sitting sweet little K. D. Nabokov, I. Ya. Korostovec, who 
is not stupid, and the complete idiot E. A. Planson. These gentlemen 
have no idea how to draw up the protocol of an international confer-
ence, and can give no advice to anyone.63 

Martens also found it embarrassing for the Russian side that 
Witte spoke no English, and only rudimentary French. 

The fact is that Witte speaks French so badly that he often does not 
understand what the Japanese translator is saying in French. And 
Komura does not understand Witte because he expresses himself so 
badly in French. When Komura speaks Japanese, Witte replies in 
Russian. Both contributions are then translated into French, but often 
so badly that a total lack of understanding is revealed. Then it all starts 
from the beginning again. This veritable babel will end badly for us. 64 

But Martens was wrong. Only he and the Japanese delegation 
were capable of reading this level of protocol and saw the exclu-
sion of Martens and the delayed presentation of authorization as 
signs of a partial success for the Japanese. 

Witte and the Language of the Americans 

Sergei Yulevich Witte (1849-1915) was not at all concerned about 
this trading of symbolic blows between diplomats. As an 
academic mathematician he had worked his way up from railway 
official to finance minister (1892-1903). He not only restored the 
state finances and pushed forward industrialization and the pene-
tration of the Far East but, on his return from Portsmouth 
dictated to the tsar the October manifesto guaranteeing funda-
mental civil rights and became Russia's first minister president in 
1905-6. 65 He was a wire-puller in shirtsleeves, famous for his 
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boorishness, and the tsar's court hated him as an upstart. 
Although educated by the usual tutors and governesses, he had 
later largely forgotten his French. 66 His second wife, Matilda 
Ivanovna Savelskaia, tried to give her husband some social polish 
and also to improve his French, but this marriage made him even 
more of an outsider, as his wife, a converted Jew, was the only 
minister's wife never admitted to court.67 Witte had revered Tsar 
Alexander III (1881-g4), but the contempt in which he held his 
son, Nicholas II (1894-1917), was mutual.68 When his foreign 
minister, Lamsdorf, had asked Nicholas who he wanted to send 
to Portsmouth, the reply had been: 'Anyone but Witte. '69 In the 
end, the tsar agreed to send Witte after all, after three ambassa-
dors had withdrawn, allegedly for the following reasons: bad 
health, inability to speak English, and paltry expenses. The real 
reason, however, was probably that they feared ruining their 
careers and reputations in pursuit of a hopeless mission. 70 Thus it 
came about that, as an emergency solution, a man was sent who 
seemed predestined for the American stage. At least, he was the 
only man at court who considered the press significant; indeed, 
he wrote a column himself under the pseudonym 'Green Parrot'. 
During his time as director of railways in Kiev he had founded 
his own newspaper, and as finance minister and minister presi-
dent he had tried to ensure the support of the press by systemati-
cally cooperating with it. 71 Witte's trump card was that his 
behaviour, body language, and manner of communicating, 
which had only aroused mistrust and caused ill-will in Russia, 
were received in a completely different way in the USA. What 
made him an outsider in Russia made him seem like an 
American to the US public. While Americans were used to 
seeing 'arrogant Europeans as ambassadors and other foreign 
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representatives', the tsar's plenipotentiary, in his own words, 'had 
manners that were simpler and made him more accessible even 
than democratic President Roosevelt himself'. 72 And, in fact, the 
newspapers wrote: 'Had Russia had an ambassador more of the 
Witte type on the spot in Washington, instead of the old-fash-
ioned out-of-date Count Cassini, the typical diplomat of the 
nineteenth century, it is doubtful if our American sentiment 
would have been so decidedly pro-:Japanese.'73 The American 
press was delighted by this impressive Russian, who towered two 
heads above Komura, and was even a head taller than 
Roosevelt. 'In such a scene physique counts, if not complexion. 
The Japanese peace envoy and the Japanese minister, as well as 
the Russian ambassador, were dwarfed by M. Witte. '74 While the 
Japanese press attache was described as follows: 'little yellow 
man, dark blue suit, black eyes and hair', the press commented: 
'M. Witte obviously regretted his loose morning suit and his light 
and comfortable Panama; he hesitated, when it came to gloves 
and carried a pair loosely in his muscular hands. '75 Witte was 
clearly the main attraction: 
Among the envoys M. Witte is the one man sure to be recognized at 
first sight. His movements are slow and almost labored at times. He 
walks with a slight limp, and a heavy cane is never out of his hand. As 
he moves about on the broad verandas his heavy tread and the 
resounding thump, thump of his walking stick are heard always above 
the procession of rubber soled tennis shoes moving softly on all sides. 76 

It was not just his appearance that journalists liked; they found 
his whole style sympathetic: his speech to the American people 
and press on his arrival in New York; his visit to the New York 
Stock Exchange, which greeted him with ovations; and the 
composure with which he accepted that his room in the Hotel 
Wentworth had been besieged by sixty journalists. 77 Journalists 
were charmed to discover that Witte only started to eat once all 
the ladies at his table had been served, and that he took off his 
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hat when his boat rammed a rowing boat with onlookers-a 
gesture of apology unusual for a statesman. 78 

Witte sent his signals deliberately, thus making himself respon-
sible for Russia's public relations. 79 He had taken advice on this 
from the journalist Emile Joseph Dillon, the Russia correspon-
dent of the London Daily Telegraph, who accompanied Witte on 
hisjourney.80 Witte's decision to assume the role of Russia's PR 
man was his way of translating the tsar's instructions into reality. 
Nicholas II had decreed that the delegation should accept 
neither the imposition of reparations nor a loss of territory, and 
that arms should be taken up again 'if the Japanese side imposes 
conditions which would damage [Russia's] honour and dignity as 
a Great Power'.81 At the same time the finance minister, V. N. 
Kokovcov, had instructed Witte to sound out the situation in 
Paris and New York regarding new loans.82 Witte decided that 
he would only be successful in both his missions if he could 
convey a positive image of Russia. His 'show' was thus directed 
not only at the people, but also at the bankers whom he met on 
his very first evening in New York.83 

With the aim of not damaging Russia's 'honour and dignity' 
while maintaining a positive image in view of the loans which 
Russia wanted, Witte conducted the negotiations so that if the 
peace talks should fail,Japan would be seen by the world as the 
guilty party.84 He therefore always made haste to hit the ball 
back into the Japanese delegation's court at once. When Komura 
gave him the twelve articles with Japanese demands on IO 
August, Witte responded on the same day, without waiting for 
the tsar's approval.85 The American press minutely observed the 
behaviour of both negotiators, and its assessment was: 'M. Witte 
does not "wonder", he finds out. He does not dream, he works. 
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He does not postpone until tomorrow, he executes today. He is 
such a worker, indeed, that he sees no reason why everything 
should not be settled one way or another inside a week.'86 Witte's 
delegation also supported his PR strategy. Shipov, an official in 
the Russian finance ministry, telegraphed his minister as follows: 
Here, much depends more on public opinion than on financial power 
or good peace conditions .... Many businessmen and influential people 
here think that we should use the change in the tide of opinion and 
further feed the flames of sympathy for us. For the Japanese this might 
lead to difficulties in future if they want to borrow money here, because 
that, too, depends on public opinion. 87 

Shipov managed to get Kokovcov to instruct Witte, with the 
tsar's approval, to undertake a tour through the USA in order to 
boost his popularity further. 88 In an urgent telegram he wrote to 
Witte: 'Please do everything required to increase our chance of 
raising loans in the USA and France; only your personal influ-
ence can lead us to the goal. '89 In agreement with the finance 
minister, therefore, Witte also scheduled a meeting with Jewish 
financiers to whom he explained tsarist policy towards the Jews. 
This made a considerable impression on the press, 90 which noted 
benevolently that Russian had previously declared the Jewish 
question an internal matter on which it would tolerate no inter-
ference; here, at last, was a man with whom it was possible to talk 
about it openly.91 J. P. Morgan's representative, too, was 
impressed with Witte, writing: 'His prompt, frank and open 
methods are making friends every hour.'92 And the New York 
press exulted: 
That the Russian Envoy M. Witte succeeded in making a notably good 
impression alike on the public and all those privileged persons with 
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whom he came in contact during his brief stay in the metropolis is 
certain: it may indeed be said that by the sheer force of a personality 
sympathetic to our republicans of all classes he began to tum the drift of 
public opinion into a distinctly pro-Russian channel. The way in which 
he got across the bridge of diplomatic etiquette was indeed so instanta-
neous and direct that people are asking themselves whether this big, 
burly man with the Slavonic features and loose-jointed air of a grown-
up boy is not the greatest diplomatist of them all. He seems to have 
arrived at an intuitive way of how to make himselfliked in a democratic 
country.93 

The way in which he presented Russia did, indeed, allow Witte 
to steal the show from the Japanese who, before the delegations 
arrived, had enjoyed the greatest sympathy. 94 Although the 
Japanese, like the Chinese, were not well liked among the popu-
lation of America's Pacific coast, as Roosevelt conceded, he 
himself considered them the more reliable partner: 'I abhor the 
Russian system of government and I cannot trust the word of 
those at the head. The Japanese I am inclined to welcome as a 
valuable factor in the civilization of the future.'95 American 
secretary of state John Hay went so far as to equate Russia with 
the Siberian prison camps. Press reports about the 1903 pogrom 
in Kishinev had been a further factor in ensuring that public 
opinion saw Russia as a despotic state with no respect for human 
life.96 Yet when Witte appeared on the stage, the Japanese 
suddenly seemed foreign, while Witte was celebrated as the 
representative of a new generation of diplomats: 
Baron Komura has virtually said nothing. Mr. Takahira does not talk 
for publication, and deals only in generalities; . . . but M. Witte 
expresses himself and the very fact of his doing so proves that he 
belongs to the new school and the right school to get in touch with the 
age everywhere, and more particularly in the country whose good will 
he has come to conquer. 97 
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Baron Jutaro Komura and the Language of the West 

Komura, by contrast, refused to speak to the press. On the 
contrary, on a number of occasions he protested to Witte about 
his loquacity. After all, he pointed out, the two delegations had 
agreed to maintain a strict silence about the negotiations. 98 

Jutaro Komura (1855-1909) came from an old Samurai family 
which had taken part in the opening of Japan to the West. In 
1875 the Japanese government had selected Komura as one of 
the firstJapanese to be sent to the USA to study law.99 There he 
studied not only with Kentaro Kaneko, who later represented the 
Japanese government in Washington, but also with Theodore 
Roosevelt. 100 Before Komura became Japanese foreign minister 
in 1901 he had served as Japanese envoy to the USA, Russia, and 
China; the code of Western protocol was, therefore, his mother 
tongue, so to speak. 

From the forced opening of their country the Japanese elite 
had learned that they needed to master the techniques of 
Western diplomacy so that in future they could speak to oppo-
nents in their own language. The English envoy, Sir Henry 
Parks, indicated to them thatJapan would only be recognized as 
a civilized country ifit accepted Western protocol. 101 Moreover, 
an awareness soon spread in Japan that it would have to adopt 
these rules in order to establish itself as a Great Power and not be 
considered a second-rank country, along with Persia and Siam, 
by the European states. 102 In 1871 the Meiji government there-
fore summoned an American, Erasmus P. Smith, to tutor them 
in matters diplomatic. Further, it had the standard works of 
international law translated into Japanese, and secured the serv-
ices of Gustave Boissonade, a Frenchman, to advise them on how 
to behave correctly according to the rules of international law. 103 
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As early as 1885 Japan began to conduct negotiations only in 
English, even in Asia, in order to define itself, vis-a-vis China and 
Korea, as an 'independent and sovereign power' according to the 
rules of its newly acquired language code. 104 

Western diplomacy, therefore, was a capital that the Japanese 
elite had only recently acquired. For them it symbolized accept-
ance in the modem, civilized world. This is why Komura was not 
prepared to give up this language just because he encountered an 
interlocutor such as Witte, who worked within a completely 
different symbolic field. Unlike Witte, who had a journalist as his 
adviser, Komura's adviser was the American legal expert Henry 
W. Denison, who had been working for the Japanese foreign 
office since 1878. 105 Komura therefore adhered strictly to inter-
national norms and declared that he would rather dispense with 
Sakhalin than dishonour his country by confiding in journalists: 
'We have come to discuss the concerns of our country in the 
conference room, not in newspaper columns.' 106 Yet the correct 
observance of protocol which the Japanese believed would make 
them appear Western and civilized was, on the contrary, increas-
ingly seen by the American public as 'foreign, Asiatic reserve'. 
Witte managed to stir up fear of the Yell ow Peril and, as he 
himself wrote, 'to make the Americans aware that we, the 
Russians, had gone to them as blood relations, as brothers of the 
same culture and religion, in order to carry out on their soil the 
struggle with another race which was foreign to them in every 
way that concerns the nature, essence, and spirit of a nation.' 107 

And the American press did, in fact, note that: 'The effect of this 
individuality so suggestive of simplicity united to strength, is to 
cause our public to reflect that, after all, Russians and Americans 
have more in common as white men than it is possible when 
yellow or brown skins come into play.' 108 
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Public Opinion and the Three Heads of State 

Was public opinion really the main factor in determining the 
further course of events? What part was played by the fact that 
Witte had mastered the language of the American people, while 
Komura used exclusively the sign system of an aristocratic proto-
col which, in his mouth and in the American context, suddenly 
made him seem foreign and 'Asiatic'? We must remember that 
while Roosevelt was an elected president, Russia andJapan were 
ruled by emperors who did not need popular legitimization. It is 
therefore questionable whether popular opinion played any part 
in the audience rooms. 

On 19 August it seemed as if the negotiations would fail 
because the Japanese insisted on reparations of 1.2 million yen 
and the tsar did not want to give up Sakhalin at any cost. At this 
stage President Roosevelt started to mediate, addressing both 
Kaneko, the representative of the Japanese government, and via 
his ambassador, St Petersburg. 109 Roosevelt himself was not 
impressed by Witte's performance: 'He interested me. I cannot 
say that I liked him, for I thought his bragging and bluster not 
only foolish but shockingly vulgar when compared with the 
gentlemanly self-respecting self-restraint of the Japanese. 
Moreover, he struck me as a very selfish man, totally without 
high ideals.' 110 This did not, however, prevent him from using 
public opinion to argue against Kaneko: 

I think I ought to tell you that I hear on all sides a good deal of 
complaint expressed among the friends of Japan as to the possibility of 
Japan's continuing the war for a large indemnity .... If she renews the 
fighting merely to get money she will not get the money and she will 
turn sympathy from her in this country and elsewhere very rapidly .... 
If she does, then I believe that there will be a considerable shifting of 
public opinion against her. 111 

Roosevelt went on, 'I do not believe that this public opinion will 
have any very tangible effect', but added 'still it should not be 
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entirely disregarded'. 112 Whatever Roosevelt's motives were, he 
used the supposed power of public opinion to put pressure on 
Japan. 

In the case of Japan, it must not be forgotten that the country 
urgently needed money. During the war it had taken out four 
foreign loans with Anglo-American finance syndicates on the 
security of its tobacco and import duties. 113 What is often forgot-
ten when asking why Japan signed this peace treaty is that it was 
a victorious Japan and not a defeated Russia that had launched 
the idea of peace negotiations inJanuary 1905.114 In Russia the 
generals urged a continuation of the war because in the autumn 
of 1905 they had more troops available in the Far East than they 
had had for the whole of the war previously, but inJapan it was 
the commanders on the Manchurian front who, since March 
1905, had been urgently appealing to the government to make 
peace at last. 115 As early as autumn 1904 the first serious prob-
lems in maintaining munitions supplies had become apparent; 
the battle of Mukden was, ultimately, a pyrrhic victory as the 
Japanese troops were unable to pursue the fleeing Russians. 116 

The last two points on the list of conditions, however, on which 
no agreement could be reached-the payment of reparations 
and acquisition of the Island of Sakhalin-were not, on the 
Tenno's orders, sine qua non conditions, but merely secondary 
objectives of the negotiations. The main aims, namely, to have a 
free hand in Korea, to force Russia to withdraw its troops from 
Manchuria, and to gain the Liaotung peninsula with Port Arthur 
and the Charbin railway, had long been achieved. 117 Added to 
this was the knowledge thatJapan would receive new, urgently 
needed loans only while it could act from a position of 
strength. 118 Therefore, after long consultations with the Tenno, 
the Japanese government sent Komura these new instructions on 
28 August: 'after carefully considering our military and economic 
situation and in view of the fact that through your negotiations 
we have already solved the more important questions of 

112 Ibid. 
113 Helfferich, Das GeM im russisch-japanischen Kriege, 14g-61. 
114 RGIA, Portsmutskaja mimaja konferencija, 5. 
115 Okamoto, The Japanese Oligarcl!J, 109; Griscom, Diplomatica[!y Speaking, 153. 
116 Okamoto, TheJapanese Oligarcl!J, 106. 
117 Ibid. 117, 124. 
118 Warner and Warner, The Tuk at Sunrise, 525. 
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Manchuria and Korea, which were our objectives in this war, we 
have decided to reach an agreement in the negotiations at this 
time even if it means abandoning the two demands for indemnity 
and territory.' 119 The imperial government thus wanted peace at 
any cost, and ultimately only wanted to withdraw its demands for 
territory and money without losing face. It therefore instructed 
Komura to ask Roosevelt, in the usual fashion, to suggest that 
they should dispense with Sakhalin and reparations. 120 Although 
I do not know how the Japanese government and the Tenno 
reacted to Roosevelt's hint that world public opinion had 
changed, there is enough evidence to show that the Japanese 
tactics were designed wholly to preventjapan from being seen by 
the world as a warmonger. 121 This particularly concerned 
Japan's creditworthiness, as Kaneko was approached not only by 
President Roosevelt, but also by Jakob H. Schiff, director of 
Kuhn, Loeb & Co. and arranger of the previous loans, who indi-
cated to the Japanese government that unless peace was 
concluded, it could not hope for any further loans. 122 

Exactly the same behaviour can be observed on the Russian 
side. Although the tsar took little notice of public opinion at 
home, he was highly sensitive about how his country was 
presented to the world public. Thus his finance minister, 
Kokovcov, telegraphed Witte on 22 August that the tsar had 
ordered negotiations regarding reparations to be broken off 
because on this question American public opinion was on 
Russia's side. On Sakhalin, however, negotiations were to 
continue because Russia could not be sure of public sympathy 
here. 123 It thus comes as no surprise that one day later, on 23 
August, the American ambassador Meyer persuaded the tsar to 
dispense with south Sakhalin. Although at the beginning of the 
audience the tsar repeated that to maintain Russia's honour he 
could not accept any territorial losses, he accepted Meyer's argu-
ment that until 1854 south Sakhalin had beenJapanese territory 

119 Okamoto, The Japanese Oligarchy, 154. 
i20 Ibid. 155. 
121 Ibid. 152. 
122 Jan Kusber, Krieg und Revolution in R,fllland 1904-1906: Das Militiir im Verhiiltnis zu 

Wirtscheft, Autokratie und Gesellschaft (Stuttgart, 1997), 198; Basenko et al. (eds.), Rossija i 
SShA, 57. 

123 RGIA f. 560, op. 28, d. 321: 'Dokumenty i perepiska po prichinam vojny sJaponiej, 
pregovoram o mire i zakljuchenii mira', I. 67. 
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anyway, and could therefore not count as a loss of Russian 
soil. 124 In this whole matter, Roosevelt's practice of coordinating 
his actions with the German Kaiser should not be underesti-
mated. Nicholas II was surprised that the American ambassador 
always called on him when he had just received a telegram from 
his German cousin imploring him to make peace at last. 125 While 
Nicholas had little interest in the vox populi, he was deeply 
concerned about the opinion of other heads of state on the 
honour of his country. 

It is futile to argue about who deserves the greater credit, 
Nicholas II, who, after this concession, consistently refused to 
accept any further suggestions from Meyer and on a number of 
occasions gave Witte ultimatums ordering him to leave 
Portsmouth, or Witte, who just as steadfastly refused to accept 
these ultimatums and waited until Komura had received news 
from Japan and peace could be proclaimed on 29 August. 126 

Ultimately, all the factors worked together: (1) the desire to 
protect imperial honour and the need, given the necessity to 
borrow money, to present a positive image to the world public; 
(2) financial and strategic conditions; and (3) the imperial power 
of decision. It is a fact that, via the representatives of the two 
countries, cliches of the Yellow Peril on the one hand and the 
white, Western democratic state on the other, were exercised, 
and were effective when it came to the distribution of resources 
such as loans. Public opinion combined with financial straits was 
a factor upon which the Japanese imperial government became 
dependent. For the tsar, whose power was to a large part predi-
cated upon ritual and ceremony, 127 it was crucial not to endan-
ger the imperial dignity; in his eyes, this would have damaged the 
legitimacy of his power. 

124 Howe (ed.), George von Lengerke Meyer, 200; Del, Sbomik diplomaticheskikh dokummtov, 
178. 

125 Selections from the Correspondence ef'Iheodore Roosevelt, 188; Howe (ed.), George von Lengerke 
Meyer, 199. 

126 Del, Sbomik diplomaticheskikh dokumentov, 184, 193, 195. Vladimir Nikolaevich 
Kokovcov, /z moego proshlogo (r90:rr9r9) (Minsk, 2004), 66. 

127 See Richard S. Wortman, Scenarios ef Power: Myth and Ceremo'!Y in Russian Monarchy, 2 

vols. (Princeton, 1995, 2000), ii. 
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Summary 

I began this essay by arguing (1) that diplomacy is a form ofinter-
cultural communication involving at least three sign systems: the 
diplomat's own, the foreign one, and the neutral one of protocol; 
(2) that it is true for diplomacy, as for other areas, that there exist 
neither objective realities that are the same for all historical 
subjects and all of today's historians, nor explanatory patterns 
that can claim validity regardless of time and place; and, finally 
(3) that it is the task of a new history of diplomacy empathetically 
to approach the various levels of meaning and reference systems 
of diplomatic interaction and to show how the various sign 
systems competed, interacted, and also collided with each other. 

Discussion of the example of Portsmouth was intended to illus-
trate the complexity of the levels of communication and to make 
clear how important self-presentation and perceptions of the 
other were for the course taken by the negotiations. The level of 
protocol, whose function is to protect the rank and honour of a 
country, was overlaid and marginalized in the USA by the 
discourse about Western, democratic behaviour and the Yellow 
Peril. Thus in the USA a fourth reference system came into 
force, one that the Japanese had not counted on, but that Witte's 
performance activated and exploited. Witte claimed that he 
deliberately behaved in a way that he considered 'American', 
and that as an 'actor' he was performing on a large 'stage'. 128 Yet 
the question of deliberate presentation seems irrelevant because 
we are dealing with a process that is always automatic: the actor 
sends out signs which are perceived and interpreted according to 
context. The crucial factor in Portsmouth was not that Witte was 
a good actor, but that the USA was not neutral territory but, to 
some extent, offered a specific cultural context as a stage. Only in 
the USA-not in Russia, Japan, or 'old Europe'-could Witte's 
way of dressing, speaking, and acting be received enthusiastically. 
What made him an outsider at the tsar's court was his trump 
card in the USA: his preference for lounge suits over uniforms, 
his rough manners, and total lack of arrogance. Thus this peace 
could only have been concluded in the USA. Unlike White, the 

128 Witte, Erinnerungen, 240. 
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ambassador quoted at the beginning of this essay, Witte behaved 
in a way that exactly matched the expectations of his host 
country, while Komura, like White, failed because he chose the 
wrong form. It was his tragedy that he correctly used a code that 
he had learned as the language of Western civilization but which, 
against the background of a growing fear of the Yellow Peril, was 
interpreted in the USA as Asian and foreign. While the Japanese 
elite had learned that they were not taken seriously in Europe 
unless they spoke fluent English, 129 Komura found that here a 
European who spoke neither English nor French was successful. 
The only other person who observed protocol as strictly as 
Komura and communicated at this level was Professor Martens, 
and Komura himself had excluded him from the conference. 
Komura and Witte, however, communicated on completely 
different levels, and ultimately did not engage with each other. 

Further, Portsmouth shows that so-called hard facts only ever 
acquire contour in the context of their contemporary interpreta-
tion, and that only half the story is told if we present the bare 
socio-economic data as a causal factor after it has been stripped 
of its cultural significance. This applies to Roosevelt's interven-
tion: American interests seemed to be threatened not only by 
Japanese military success, but also because Japan was increas-
ingly seen as the Yellow Peril. It also applies to Japan's and 
Russia's urgent need for loans, which meant that both states had 
to project a positive image. Finally, honour is a factor which 
played a large part, although it cannot be brought into line with 
socio-economic considerations. Honour was a crucial element in 
the economy of power of both the tsar and the Tenno. Japan 
started, and ended, the war with Russia because its honour had 
been violated. While the Western world celebrated Roosevelt 
and Witte as heroes and Russia ignored the peace in the face of 
the looming General Strike, even if the tsar conferred the title of 
count on Witte, 130 inJapan the enraged mob stormed the streets. 
Furious Japanese, who felt they had been cheated of victory, 
attacked foreigners, stormed police stations, and burned down 
Christian churches. Havoc was wrought in the offices of the 

129 See the essay by Antony Best in this volume; Trani, Treag 'If Portsmouth, 127. 
130 RNB, Zapiski byvshego clirektora departamenta MID, 149. GARF, f. 818, op. 1, d. 
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government newspaper that defended the Peace of Portsmouth, 
and government and embassy buildings had to be protected by a 
large police presence. In two weeks, the toll was 1,000 dead or 
injured. 131 This popular anger cannot be explained objectively. 
Ultimately,Japan got what it had started the war for: hegemony 
over Korea, Manchuria as a sphere of influence, the peninsula of 
Liaotung, and south Sakhalin. The only explanation for this 
anger is that the Japanese felt humiliated by the West again. 
Although the Peace of Portsmouth allowed Japan to become a 
new Great Power in the Pacific, some sections of the population 
at least interpreted the conclusion of peace as humiliating. But 
this can only be understood against the background that since its 
forced opening,Japan's goal had been to be accepted as part of 
the civilized world at last. Thus the Japanese interpreted the 
demand to dispense with reparations payments and to quit south 
Sakhalin without compensation as a symbolic rejection. And it 
was meant as a rejection because Roosevelt, the German Kaiser 
who was acting in the background, and the French president, 
Loubet, were not, ultimately, prepared to acceptJapan into the 
circle of Great Powers. Thus negotiations about Sakhalin and 
reparations payments were not only about land and money, but 
equally crucially about the rank and honour of the two empires. 

131 Journal de St Petersbourg, 7 Sept. 1905, 8 Sept. 1905, 9 Sept. 1905. RGIA; [ 560, op. 
28, d. 321: 'Dokumenty i perepiska po prichinam vojny sjaponiej', I. 86. Mehnert, Der 
EirifbefJ des Russisch•Japanischen Krieges, 5g; Okamoto, The Japanese Oligarchy, u8. 
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The Power of Protocol: 

On the Mechanisms of Symbolic Action 
in Diplomacy in Franco-German 

Relations, 1871-1914 
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The article on 'Ceremonial, Etiquette' in the Staats-Lexikon edited 
by Rotteck and Welcker in 1836 introduced the concept of 'polit-
ical ceremonial' for the first time. 1 This was defined as the 'forms 
and usages which are to be observed, and as a rule are observed, 
on certain occasions (ceremonies and negotiations)'. In the 
context of international law, the ceremonial of diplomacy was 
largely based on 'formal conventions, or at least tacit agreements 
or acknowledgements, and on mutual obligations and claims'.2 

Political ceremonial, the article went on, helped 'to create a suit-
able impression for certain important acts by the state or govern-
ment', or 'to represent the dignity and nobility of the government 
itself. 3 It was natural for people, the article claimed, to link 
'actions and negotiations which are particularly important to 
them with special rituals and ceremonies designed for this 
purpose'. 

It was self-evident to the authors of the Staats-Lexikon in 1836 that 
ceremonial4 and the symbolic forms of action in which it was 
expressed were an integral part of politics and diplomacy. 
However, this has not been obvious to the modern historiography 
Trans. Angela Davies (GHIL). 

1 Carl Theodor Welcker, 'Ceremoniell, Etikette', in Karl van Rotteck and Carl 
Theodor Welcker (eds.), Das Staats-Lexi/am: Encyclopiidie der siimmtlichen Staatswissenschefien.ftir 
alle Stiinde, 15 vols. (Altona, 1836), iii. 391r8, at 391-3. 

2 Ibid. 395. 
3 Ibid. 393. 
4 The terms 'ceremonial' and 'protocol' can largely be used interchangeably here. 

Ceremonial stresses the aspect of action, while protocol refers more to an established 
system of rules governing official occasions in diplomacy. 
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of international relations in the nineteenth and twentieth centuries. 
Long perceived merely as the outer trappings of power, or 
dismissed as pure mannerism, ceremonial did not appear to have 
any power or effectiveness in its own right. 5 

In The Transformation of European Politics, Paul W. Schroeder 
alerted historians of international relations to the significance of 
factors such as honour, status, and prestige for the creation of a 
political balance between the European powers.6 His work has 
been important in encouraging scholars to combine diplomacy 
and cultural history7 in the study of the forms and mechanisms 
by which these factors are generated in diplomacy, that is, the 
symbolic forms of ceremonial and the diplomatic actors them-
selves, for example, ambassadors as a country's highest represen-
tatives abroad, who use this repertory of forms on a daily basis. 8 

Protocol isjanus-faced.9 It brings together past and present, 
tradition and innovation, and foreign and domestic policy, and is 
thus both a mirror and an instrument of politics. It must accom-
modate both the 'content and object of such actions' and the 
'greatness and power of the state, its form of government and 
constitution'. 10 What impact does this have on the options for 
action open to ambassadors on the spot (at the intersection 
between their own countries and their host countries) in creating 
political space by representative action? 

Taking the tense situation of Franco-German relations as an 
example, I shall show in this essay how ambassadors placed in this 

5 On ritual as 'a type of power' see David Cannadine and Simon Price (eds.), Rituals ef 
Royalry: Power and Ceremonial in Traditional Societies (Cambridge, 1987), 19. 

6 Paul W. Schroeder, The Traniformation ef European Politics, 176g-1848 (Oxford, 1994), 
143· 

7 Johannes Paulmann, Pomp und Politik: Monarchenbegegnungen in Europa ;:.wischen Ancien 
Rigime und Erstem Weltkrieg (Munich, 2000), 11-22, 184~; for conceptual deliberations see 
Ute Frevert and Heinz-Gerhard Haupt (eds.), Neue Politikgeschichte: Perspektwen einer 
historischen Politiliforschung (Frankfurt, 2005); Thomas Mergel, 'Oberlegungen zu einer 
Kulturgeschichte der Politik', Geschichte und Gesellscheft, 28 (2002), 574-606; Karl Rohe, 
'Politische Kultur und ihre Analyse: Probleme und Perspektiven der politischen 
Kulturforschung', Historische Zeitschrifi, 250 (1990), 321-45; Robert Frank, 'Mentalitaten, 
Vorstellungen und internationale Beziehungen', in Wilfried Loth and Jiirgen 
Osterhammel (eds.), Internationale Geschichte: Themen, Ergebnisse, Aussichten (Munich, 2000), 
159-67, at 167; Hans-Georg Soeffner and Dirk Tanzler (eds.), Figurative Politik: Zur 
Peiformanz der Macht in der modernen Gesellschafl (Opladen, 2002). 

8 hving Goffinan, lntera/r:tionsritual (Frankfurt, 1986), 64 is also useful for investigating the 
mechanisms for the mutual acknowledgement of dignity, honour, and trust in diplomacy. 

9 Marie-France Lecherbonnier, Le Protocole: histoire et coulisse (Paris, 2001), 39. 
10 Ibid. 
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complex political situation create opportunities for themselves to 
act by means of political ceremonial in diplomacy. 11 My intention 
is to illustrate the mechanisms and capacities of ceremonial and its 
symbolic forms of action for Franco-German relations, and to 
underline its significance for changes in diplomacy at the end of 
the nineteenth century and the beginning of the twentieth. 

The first section of this essay looks at the resumption of diplo-
matic relations between France and Germany after 1870-1. A 
close examination of the accreditation of the new French ambas-
sador in Berlin in a highly ritualized ceremony conveys an 
impression of the types of thinking and patterns of behaviour 
dictated by protocol with its traditional, normative ideas. 
Attempts to forge a Franco-Russian alliance between 1890 and 
1895 and naval visits in Kronstadt (1891) and Toulon (1893) reveal 
ceremonial and symbolic actions as part of a diplomatic negotiat-
ing strategy whose mechanisms are explored in the second section 
of this essay. The function of symbolic actions not only as an indi-
cator of, but also as a factor in, diplomatic relations deserves 
particular attention. The opening of the Kaiser Wilhelm canal in 
1895 (discussed in the third section), in some respects a reply to 
Kronstadt and Toulon, provides an occasion to ask about the 
impact of major events both on international relations and the 
methods of diplomacy. The fourth section, finally, looks at the 
long-term effects of symbolic action on Franco-German relations. 

I. Ceremonial and Diplomacy after 1871: The R.esumption of Diplomatic 
R.elations between Germany and France 

After the military conflicts of 1870-1 and Prussia's victory over 
France, protracted negotiations were required before the 
Frankfurt Definitive Peace was concluded in May 1871 and the 
Additional Convention of Berlin was signed in October of the 
same year. These treaties made possible a modus vivendi between 
the two nations which allowed them to pursue their concerns in a 
spirit of mutuality. 12 In line with international custom, it now 

11 Gerhard Gohler, 'Wie iindern sich Institutionen?' in id. (ed.), Institutionenwandel 
(Opladen, 1997), 21-56, at 31. 

12 Eberhard Kolb, 'Der schwierige Weg zum Frieden', Historische ,?,eitschrift, 241 
(1985), 51,9; Klaus Malettke, 'Deutsche Besatzung in Frankreich und franzosische 
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appeared possible, by naming ambassadors as the highest diplo-
matic representatives in Paris and Berlin, 'to enshrine a state of 
peace and harmony between the two governments'. 13 

The resumption of diplomatic relations after the cessation of 
hostilities by the despatching of ambassadors is a standard situa-
tion in diplomacy and for ceremonial. 14 However, the crucial 
factors in shaping the actual ceremony are the current political 
situations in the ambassador's home and host countries. After all, 
ambassadors represent a point of intersection and function as 
mediators between their home and host countries, their govern-
ments, and their domestic and foreign policies. In 1871-2 the 
political situation between France and Germany proved to be 
highly precarious, which turned the accreditation ceremony into 
an extraordinary, extremely tense occasion. 

There were a number of reasons for this. First, the future 
French ambassador represented a state whose final political form 
had not yet been established. France had only provisionally 
become a republic in order to be able to conduct peace negotia-
tions with Germany. Secondly, an ambassador usually repre-
sented a sovereign state. However, France's sovereignty seemed 
to be in question, given the continued military presence of 
German troops on French territory. Thirdly, Germany and 
France both faced a new beginning in matters of representation, 
a situation which posed incomparably larger problems for 
France. After its defeat in war, the collapse of the Second 
Empire, and the Paris Commune, France had to re-establish a 
stable internal order and a coherent foreign representation vis-à-
vis the European system of states after 1870-1. Unlike the 
German empire, its status as a republic placed France into a situ-
ation of tension with the monarchical and aristocratic diplomacy 
of the European Great Powers. For twenty years, from 1870 to 
1890, France found itself struggling to define an internal and 
external constitution. 15 Although after the declaration of the 
republic some were tempted to abolish the ceremonial 
Kriegsentschadigung aus der Sicht der deutschen Forschung', in Philippe Levillain (ed.), 
La Guerre de 1870/71 et ses consequences (Bonn, 1990), 249-81. 

13 Joseph de Gabriac, Souvenirs diplomatiques de Russie et de l'Allemagne (1870--1872) (Paris, 
1896), 164. 

14 Charles de Martens, Manuel diplomatique (Paris, 1822), 73-8. 
15 See Maurice Agulhon, Marianne au combat: L'imogerie et la ~bot 1ue republique de 1789 a 

1880 (Paris, 1980). 
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denounced as monarchical and aristocratic, as in 1789, it soon 
became clear that if France treated these forms with contempt it 
would be seen, at international level, only as 'dispensing with its 
own claims. This attitude would not be considered to release it 
from its obligations towards others.' 16 For a long time, however, 
the appropriate republican form remained in doubt. 17 

After the decision to resume diplomatic relations had been 
taken, both governments considered the question of who would 
make a suitable ambassador. For Germany, the incumbent 
charge d'affaires in Paris who had represented Germany at the 
peace negotiations in Frankfurt, Harry Count Arnim, was to be 
accredited as ambassador in Paris. Later, as a supporter of a 
monarchical restoration in France, he was to come into conflict 
with the German chancellor, Bismarck, and his ideas concerning 
France. 18 

The provisional French government of Adolphe Thiers 
selected Anne-Armand-Elie Viscount de Gontaut-Biron, 19 a 
legitimist and monarchist from one of France's oldest and most 
respected aristocratic families, whose father had been a member 
of Louis XVIII's Guards. 20 At first glance, he was a strange 
choice for ambassador as he was not a professional diplomat and 
did not speak German. Thiers appointed a total of four aristo-
crats, all monarchists, to posts abroad. Considerations both of 
domestic policy and the politics of representation appear to have 
played a part in this. Thiers seems to have been swayed by the 
view that to send its potential leaders abroad would weaken the 
monarchical opposition. France's charge d'affaires in Berlin at 
the time, de Gabriac, justified Thiers's choice by pointing out 
that Gontaut-Biron had been a member of the majority faction 
in the National Assembly since 1871 and, as such, had voted to 
ratify the peace treaty with Germany. This, it was claimed, gave 
him greater authority than a professional diplomat.21 

16 Welcker, 'Ceremoniell, Etikette', 39:z-4. 
17 Jean Baillou, Les Affaires etrangeres et le corps diplomatique ftaTlfais, 2 vols. (Paris, 1984), ii. 

83, 85; see also Archives du Ministere des Affaires etrangeres (hereafter MAE}, Protocole 
C Preseances, Dossiers generales. 

18 Heinz-Alfred Pohl, Bismarcks Einflussnahme aef die Staatsform in Frankreich 1871-77 
(Frankfurt, 1984), 13. 

19 Christoph Steinbach, Die .franziisische Diplomatie und das Deutsche Reich 1873 bis 1881 
(Bonn, 1976), 26,74. 

20 Ibid. 270. 
21 Gabriac, Souvenirs diplomatiques, 165. 
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Thiers's purpose in appointing aristocrats as ambassadors was 
also to raise France's standing among the monarchs of Europe. 
According to Bernhard von Bülow, he had filled the most impor-
tant postings abroad 'with aristocrats and representatives of the 
ancien régime' because 'he was aware of the significance of a good 
social position for a diplomat' especially in order to 'reduce the 
impact of this defeat, even though he wanted to retain and secure 
the republican form of state in France'. 22 Wilhelm I pointed out 
that the most important thing in his eyes was that Gontaut-Biron 
was a 'nobleman from an old aristocratic line', something which 
he valued highly; he was very thankful that Thiers had recog-
nized this. 23 Thus the face of republican France continued to be 
shaped by aristocrats, both at home and abroad. 24 

The incumbent charge d'affaires, de Gabriac, had represented 
France with dignity in Berlin. 25 Both sides expected that as 
ambassador, Gontaut-Biron would contribute even more to 
maintaining the honour, dignity, legality, and legitimacy of his 
country. His daily mission included making constant reference to 
the sovereignty of France and the principle of the equality of 
states enshrined in international law. The announcement of 
Gontaut-Biron's appointment as ambassador, however, was 
overshadowed by the Tonnelet affair, an incident with political 
ramifications. A number of German soldiers had been murdered, 
and the French culprits were acquitted by a court with a jury 
despite confessions and the existence of circumstantial evidence. 
The most recent case was that of the soldier Tonnelet in 
November 1871 in Paris. Thereupon the German side accused 
the French authorities of complicity and exerted great pressure 
on the French government via the press. Bismarck instructed his 
ambassador to put it about, in a semi-official capacity, that the 
French people seemed to have lost their sense of justice. He 
suspected that the hope that mutual trust could be restored 
between the two countries was premature.26 Despite this hostile 

22 Bernd Fischer (ed.), ,?,wischen Wilhelmstrq/Je und Bellevue: 500 Jahre Diplomatie in Berlin 
(Berlin, 1998), 72. 

23 Saint-Vallier to Thiers, Nancy, 25 Jan. 1872, Occupation et liberation du territoire 
1871-1875-" Comspondances (Paris, 1903), 131 (hereafter OLTj. 

24 For discussions about appropriate behaviour for republicans see Anne Martin-
Fugier, Les Salons de la Ille Repuhlique (Paris, 2003), 52-4. 

25 Elie de Gontaut-Biron, Meine Botschefi,erzeit am Berliner HI/fa 1871r1977 (Berlin, 1909), 
128-30. 

26 Bismarck to Arnim, Berlin, 7 Dec. 1871, OLT, annexe no. 6, ii. 442. 
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response, the situation had stabilized by the beginning of 
January, at least to the extent that Gontaut-Biron could travel to 
Berlin and begin his accreditation procedure. Following interna-
tional usage, Gontaut-Biron first announced his arrival in Berlin 
and addressed his request for an audience with the German 
emperor to Bismarck in his capacity as foreign minister. The 
Tonnelet affair was briefly discussed, with Bismarck making an 
effort to be friendly. He repeated twice that although he was not 
normally present at the first audiences of envoys, he did not want 
to miss that of Gontaut-Biron.27 

On the evening before the audience Gontaut-Biron was 
informed about the ceremonial by the deputy master of cere-
monies, Karl August Baron von Röder, who was responsible for 
presenting diplomatic missions. As the German empire's foreign 
representation lay in the hands of the Prussian lord chamberlain 
and not the German foreign service, Gontaut-Biron was proba-
bly expecting a Prussian reception with military elements. 28 At 
least, this expectation had shaped the ceremony at which the 
German empire was proclaimed. Thus for 18 January 1871 
Schulthess's historical almanac noted the 'German emperor's 
ceremonial military proclamation' in the Hall of Mirrors at 
Versailles, right in the middle of hostile French territory.29 The 
foundation of the German empire was, to some extent, made at 
the symbolic expense of France, which placed a considerable 
burden on the ambassadors of both countries. 30 It was uncertain 
what would dictate the tone of the reception of the new ambassa-
dor to Berlin: a diplomatic ceremonial that, after the conclusion 
of peace, did not recognize victors and vanquished, or perhaps 
more likely, the current political situation between the traditional 
enermes. 

27 Gontaut-Biron, Meine Botscka.flerzeit, 10-12. 
28 Graf Stillfried Alcantara, Ceremonial-Buchfiir den koniglich-pret!ftischen Hef(Berlin, 1877), 

preface p. v; Geheimes Staatsarchiv PreuBischer Kulturbesitz (hereafter GStAPK) ill.HA 
1/12889: Instruktionen fur den Ober-Ceremonienmeister 1855, 22 Dec. 1855. 

29 Heinrich Otto Meisner (ed.), Kaiser Friedrich IIL: Das Kriegstagebuch von 1870/ 71 (Berlin, 
1926), entry 'Hauptquartier Versailles 18.Januar 1871', 339; Peter-Christian Witt, 'Die 
Griindung des Deutschen Reiches van 1871 oder dreimal Kaiserfest', in Uwe Schultz 
(ed.), Das Fest· Eine Kulturgeschichte von der Antike bis zur Gegenwart (Munich, 1988), 306-17, at 
308-10; Jan Andres and Matthias Schwengelbeck, 'Das Zeremoniell als politischer 
Kommunikationsraum: lnthronisationsfeiern in PreuBen im "langen" 19.Jahrhundert', in 
Frevert and Haupt (eds.), Neue Politikgeschichte, 2;-81, at 29-34. 

30 Gontaut-Biron, Meine Botsckafter;:,eit, 10-12. 
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On IO January 1872 Gontaut-Biron was accredited as the first 
ambassador of the republic of France in Berlin in a solemn cere-
mony. The highly ritualized accreditation ceremony juxtaposed 
elements drawn from various periods of time. For example, the 
spectacle of Gontaut-Biron in full dress uniform, wearing the 
cordon of the Legion of Honour and a sword, being escorted 
along with his embassy staff by three royal gala carriages with a 
guard of honour from the Hotel Royal to the king's palace on 
Unter den Linden past a cheering crowd and saluting sentries 
was reminiscent of a royal entrance in miniature.31 Gontaut-
Biron was not the representative of a monarch. Nor was he 
considered a 'sanctified image' of the king, 32 as had been the case 
under absolutist rule, and his immunities were no longer justified 
by the holy character of his mission, which had derived from this 
status. His sovereign was now a republican people with an elected 
government whose ministers were answerable to parliament, a 
nation with an emerging new identity as a political community 
with different views of itself, and different mentalities. 33 This, 
however, did not change Gontaut-Biron's task which, regardless 
of the form of the state, was to work for harmony and to promote 
peace and friendship between the states. Indeed, this could be 
called the official ethos of an ambassador. 34 

The point of the accreditation was to bring these normative 
concepts to life and demonstrate them to all involved. It is there-
fore not surprising that Gontaut-Biron considered his reception 
by Bismarck as highly significant. After all, a successful accredita-
tion was the foundation of his position and relations with 
German statesmen.35 Accompanied by Bismarck, Gontaut-Biron 
first met the German emperor in the reception room: 'In the 
middle of the room . . . I saw a stately figure of military and 
charming appearance. His head was uncovered, and on his chest 
lay the ribbon of the cordon of the Legion of Honour: it was the 

31 Klaus Tenfelde, 'Adventus: Zur historischen Ikonologie des Festzugs', Historische 
Zeitschrifl, 235 (1982), 45-84. 

32 Jean Hatman, Ambassadeur (Paris, 1603), quoted in Lucien Bely, 'La Parole diploma-
tique: Un art de negocier', Revue des Deux Mondes, 4 (Apr. 2004), 91-102, at 92. 

33 Jurgen Hartmann, Staats?,eremoniell (Cologne, 1988), 3. 
34 See e.g. descriptions of ambassadors' duties in nineteenth- and twentieth-century 

handbooks of diplomacy: Charles de Martens, Guide diplomatique, 2 vols. (2nd edn.; Paris, 
1837), i. 104; Sir Ernest Satow, A Guide to Diplomatic Practice (London, 1917), 142, 174; Raoul 
Genet, Traite de Diplomatie ou tk Droit diplomatique (Paris, 1931), 8-10. 

35 Gontaut-Biron, Meine Botschef/er?.eit, 9. 
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emperor.' After they had greeted each other, Gontaut-Biron 
handed the emperor his letter of accreditation, 36 while making a 
short speech summing up what was in it. He conveyed his home 
country's greetings to the emperor, combined with a request to 
recognize the new ambassador as a representative of his country 
and to accept him in good faith. 

The phrase 'in good faith' is reminiscent of one pillar of inter-
national law, the principle of bona fides which covers the obser-
vance of contractual undertakings, a prohibition on the abuse of 
rights, and the binding character of unilateral promises. 37 In the 
speech, reference to the guiding principles of diplomacy, namely, 
loyalty and good faith, honour, dignity, peace, and friendship, 
provided the link to matters which the two states would have to 
tackle together in future. Gontaut-Biron also used the second 
part of his speech to make statements about the state of relations 
and to express wishes for future connections. 'An honourable 
peace is an important moral good for both peoples', he contin-
ued. 'The sincerity with which the whole of France eagerly hopes 
that it will continue will, I trust, encounter the same feelings in 
the intentions of Your Majesty and your government.' This insis-
tence on expressing trust underlines the significance of this virtue 
for diplomatic interaction. After all, it is shorthand for a promise, 
a declaration, and a pledge which open up opportunities for 
cooperative action. 38 Originally the expression of trust in letters 
of accreditation was merely a standardized, positive assurance of 
relations which normally did not contain any explicit reference to 
current conflicts between the two states.39 Given the Tonnelet 
affair and Bismarck's comment that France could not yet be 
trusted, however, this linguistic symbol gained a highly topical 
resonance. Later French ambassadors in Berlin, too, found words 
to express the state of Franco-German relations, constantly vacil-
lating between war and peace, confrontation and cooperation. 

This incident is a reminder that every element of even the 
most standardized act in diplomatic ceremonial can have a 

36 The text of the letter of accreditation in MAE, Protocole, A-3, Allemagne. 
37 Otto Kimminich and Stephan Hobe, Einfiihrung in das Votkerrecht (4th edn.; Munich, 

1990), 299. 
38 Rainer Schmalz-Bruns, 'Vertrauen in Vertrauen? Ein konzeptueller Aufriss des 

Verhaltnisses van Politik und Vertrauen', in id. (ed.), Politisches Vertrauen (Baden-Baden, 
2002), 9-28, at 22-2. 

39 Cf. Martens, Manuel diplomatique, Bo----2; Satow, A Guide to Diplomatic Practice, 204. 
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highly topical reference. It can be used flexibly and adapted to 
the occasion, and must therefore be reinterpreted anew every 
time. Gontaut-Biron's speech illustrates that ceremonial and 
symbolic acts always contain ritual elements which are 
performed in a highly conformist way. But they also contain 
elements that are adapted to the current situation and give the 
diplomats room for manoeuvre and a chance to shape the situa-
tion. The power of symbols lies in their capacity to be inter-
preted, to allow different interpretations at the same time, and to 
express conflict and differences as well as harmony.40 

Fulfilling diplomatic expectations of symmetry and mutuality, 
but without referring to tensions, the German emperor replied 
briefly to this speech, in essence repeating Gontaut-Biron's hopes 
for peaceful relations between the two countries. In his memoirs, 
Gontaut-Biron noted that his accreditation ceremony had been 
'useful', as all present had displayed the most 'exquisite politeness 
and civility'. The ceremony itself 'was regarded in Berlin as 
exceptional'. 
As usual, all those at court who possessed the Order of the Legion of 
Honour wore its insignia: I myself, the German emperor, and Prince 
Bismarck. The latter, exceptionally, attended my audience with an 
open and cheerful expression on his face, which is rare for him. Special 
note was taken of all this, but we must not forget that the whole occa-
sion was a sort of culmination of the victory, which justified the expense 
lavished by the Germans on my person for this day.41 

If we accept Gontaut-Biron's perceptions, his accreditation cere-
mony would also have had the rather tactless and unusual effect 
of reminding France of its defeat. 

This, however, is not the only possible interpretation, given 
that on 24January 1872, just two weeks after Gontaut-Biron's 
accreditation ceremony, new Regulations concerning Etiquette 
to be Observed towards Ambassadors were issued.42 The 

40 With reference to Geertz and Turner: Isabel V. Hull, 'Prussian Dynastic Ritual and 
the End of Monarchy', in ead. (ed.), German Nationalism and the European Response, r890-r945 
(London, 1985), 13-41, at 16. 

41 Gontaut-Biron, Meine Botschaflerzeit, 17. At the emperor's proclamation at Versailles, 
Wilhelm I had worn the Russian Order of St George, and the crown prince the Order of 
the Garter: 'Respect to the powers whose lack of interference had made the victory over 
France possible.' Karl Ferdinand Werner, 'Hof, Kultur und Politik im 19.Jahrhundert', 
in id. (ed.), Hqf, Kultur und Politik im r9. Jahrhundert: Akten des rB. Deutsch-:ftan;:,osischen 
Historikerkolloquiums, Darmstadt, vom 27.-30. September r982 (Bonn, 1985), pp. ix-xviii, at p. xii. 

42 Stillfried Alcantara, Ceremonial-Buch, 46-8. 
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procedures that were to be followed in the accreditation of all 
future ambassadors in Berlin were exactly as Gontaut-Biron 
described in his memoirs. The accreditation of the French 
ambassador thus set the precedent for the reception of future 
ambassadors in Germany, and as such was codified in the regu-
lations. The fact that new regulations were issued, and not 
merely a note as in the case of the visit oftheJapanese legation 
in 1861, suggests that a special need was felt to regulate the new, 
imperial ceremonial of the recently founded German empire. 
Contrary to the traditional view of rigid ceremonial, this case 
explicitly underlines the combination of tradition and innova-
tion, and illustrates how open to interpretation are the symbolic 
forms of diplomacy. 

The tensions between republic and monarchy which arose at 
various levels of domestic and foreign policy in France and 
Germany were represented in the accreditation ceremony of the 
French ambassador. An analysis of this situation, which is highly 
significant for diplomacy, illustrates what symbolic actions can 
achieve in terms of concentrating the substance of the act and 
making it relevant to the present. Only in a political context can 
they achieve the force of action. The examination of Franco-
Russian attempts to form an alliance and the naval visits in 
Kronstadt and Toulon show how these forms of action can be 
seen as indicators and factors in negotiations. 

II. Franco-Russian Attempts to Form an Alliance 

The potential of ceremonial to encapsulate the present was not 
limited to exposed and solemn occasions such as accreditations. In 
miniature, symbolic acts formed part of the everyday business of 
ambassadors, whose mission consisted of transmitting information, 
negotiating, and representing. Even after the signing of the peace 
treaty and the evacuation of the occupied areas in September 1873, 
there were still numerous potential flashpoints in Franco-German 
relations requiring the mediating skills of the ambassadors, such as 
the everyday tensions in Alsace Lorraine. It was not only the war-
in-sight crisis of 1875 that pointed to the constant danger of war 
between the two countries. The topics of war and peace had to be 
made negotiable over and over again; space had to be opened up 
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for the 'say-able' and the 'do-able'.43 For this purpose ambassadors 
chose symbolic forms of action which were always both indicators 
of and factors in mutual relations. In this way, gradual improve-
ments in relations could be achieved, as the first phase of Franco-
German rapprochement before 1878 shows.44 The correct 
treatment of France at the Congress of Berlin and the participation 
of German artists in the Fine Arts section of the Paris World 
Exhibition of 1878, which the French ambassador, Charles de 
Saint-Vallier, attributed to his trusting relationship with the 
German government, reflected the comparatively good state of 
official relations between the two countries, and promoted this 
positive attitude, at least for a time. France's room for manoeuvre 
in foreign policy as a whole, however, remained limited between 
1871 and 1890. Diplomatically, it was largely isolated. 

Not until the French republic achieved internal political and 
ceremonial consolidation and the 'Bismarck system' came to an 
end, however, that is, after 1890, was France able to aspire to a 
representative presence on the international stage: 'Marianne au 
pouvoir', so to speak. 45 The key events in the process of France 
achieving representation abroad, and the turning point in 
Franco-German relations at the level of representation can be 
seen as the visits of Russian and French squadrons in Kronstadt 
and Toulon. These events accompanied attempts to achieve an 
alliance and were reinforced by the inauguration of the Kaiser 
Wilhelm canal in 1895. 

Around 1890 the European states were on the lookout for new 
alliance partners. Russia, too, found itself diplomatically isolated, 
especially as the Reinsurance Treaty with Germany had not yet 
been renewed. 46 Regardless of the continuing ideological differ-
ences between tsarist Russia and the French republic, attempts to 
shape Franco-Russian relations were clearly stepped up on both 
sides.47 The negotiating strategy adopted by the French and 

43 Cf. Willibald Steinmetz, Das Sagbare und das Machbare: Zum Wandel politischer 
Handlungsspielriiume. England 1780--1867 (Stuttgart, 1993), 19, 24, 28. 

44 St Vallier to Waddington, Berlin, 6 Mar. 1878, Documents Diplomatiques fran~ais, 
(hereafter DDF) 1i:re serie, ii. no. 259. 

45 Maurice Augulbon, Marianne au pouvoir 1880--1914 (Paris, 1989). 
46 Wolfgang J. Mommsen, Grf//Jmachtstellung und Weltmachtpolitik: Die Aiylenpolitik des 

Deutschen Reiches 1870 bis 1914 (Frankfurt, 1993), uo-u; Hans-Otto Sieburg, Geschichte 
Frankreichs (2nd edn.; Stuttgart, 1975), 356. 

47 Vauvineux to Ribot, St Petersburg, 25 Mar. 1890, DDF, 1, viii. no. II. 
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Russian diplomats fundamentally changed bilateral relations at 
two levels: first, by taking unofficial soundings on whether they 
were prepared to start talks and establishing common basic atti-
tudes; and secondly, by deploying symbolic forms ofaction.48 

In April 1890 the Russian foreign minister, von Giers, had told 
the French ambassador, Laboulaye, that the tsar was convinced 
that in the past and the future, the 'European balance of power' 
depended on France. 49 This first step, in informal talks between 
the foreign ministry and the legation, gave them an opportunity 
to sound out the situation, explore whether they were ready to 
attend talks on a rapprochement, and establish common funda-
mental positions and wishes. In this context, the arrest in Paris on 
29-30 May 1890 of a group of Russian nihilists suspected of plot-
ting an attack on Tsar Alexander III,50 gave him somewhat more 
confidence in the French government.51 The tsar responded to 
the arrests by inviting General Boisdeffre, a former military 
attaché at the French embassy in St Petersburg, to the imperial 
manoeuvres of August 1890. In a second step at the level of 
symbolic actions this served to express esteem for their potential 
negotiating partners, and lifted the talks to a more significant and 
trusting level. On the fringes of the imperial manoeuvres, 
Boisdeffre also had the opportunity for discussions with the 
Russian minister for war, General Vannovsky, and the chief of 
the general staff, General Obroutcheff.52 A first meeting began 
from the vague hypothesis that, in the case of an attack by the 
Triple Alliance, both armies had to act in the same way. 
Boisdeffre thus became an important mediator who was 
instructed by the French ambassador in St Petersburg by 
arrangement with the Quai d'Orsay. 

There were a number of reasons why this military representa-
tive was involved in establishing diplomatic contacts. First, it was 
to be a military convention; France was a leader in the field of 

48 Friedrich KieBling, Gegen den 'GrojJen Krieg'? Entspannung in den intmzationakn Beziehungen 
(Munich, 2002), 318--20. 

49 Laboulaye to Ribot, St Petersburg, 14 Apr. 1890, DDF, 1, viii. no. 36. 
50 Laboulaye to Ribot, St Petersburg, 31 May 1890, ibid. 71; and 2June 1890, 74. 
51 Laboulaye to Ribot, St Petersburg, 9June 1890, ibid. 77. 
52 Sophie de Sivry (ed.), Memoires du monde: Cinq siecles d'histoires inedites et secretes au Q,uai 

d'Orsf!Y (Paris, 2002), 228-so; Laboulaye to Ribot, St Petersburg, 23July 1890, DDF, 1, 
viii. no. 130; and 24 Aug. 1890, 160; Boisdeffre to Ribot, St Petersburg, 15, 27 Aug. 1890, 
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naval ship-building. And given the general militarization of 
Europe and the monarchs' closeness to the military, contact via a 
representative of the military held out the promise of quicker, 
more direct access to the tsar. This favoured the autonomy of the 
military, especially the navy, whose practices made an agreement 
seem less complicated than via the diplomatic route.53 At the 
same time, the French ambassador Laboulaye approved of the 
use of Boisdeffre in a successful mission described as 'civilian', in 
which Boisdeffre had not exceeded his authority. In taking this 
position, Laboulaye drew upon political and constitutional argu-
ments. For fear of too strong an executive, the French constitu-
tion had taken away the French president's right to sign treaties. 
But by thus being open to parliamentary scrutiny, foreign policy 
had been deprived of the advantage of secrecy. The military 
arena, he suggested, to which secrecy was almost second nature, 
was suitable for such an approach. Sounding out the field 
through Boisdeffre also allowed the ambassador to stay within 
the framework of his role, and not to intervene directly in a 
'matter concerning war'. 54 · 

Thus Laboulaye touched on the problem areas that affected 
French diplomacy in particular at this time, and diplomacy in 
general until well after the First World War: the tension between 
diplomacy and democracy, secrecy and public accountability. 
Added to this, and just hinted at here, were differences between 
the military and diplomacy, the foreign ministry and other 
ministries, and diplomatic generalists and competing specialists. 

In the Franco-Russian negotiations, the military was involved 
in secret diplomacy as the means to an end. It was not intended 
to replace diplomacy. The French ambassador Laboulaye and 
his successor Montebello continued to be the crucial negotiating 
partners of the foreign ministries in Paris and St Petersburg. 

After the promising start made by the Franco-Russian 
exploratory talks, both sides wondered whether it would be possi-
ble to come to a written agreement that would commit both 
countries in a crisis. Important factors determining the future 
course of events, therefore, were how the tsar himself, the 

53 Isabel V. Hull, 'Military Culture, Wilhelm II, and the End of the Monarchy in the 
First World War', in Annika Mombauer and Wilhelm Deist (eds.), The Kaiser: New Research 
on Wilhelm !l's Role in Imperial Germany (New York, 2003), 233-58, at 240; Michael 
Epkenhans, 'Wilhelm II and "his" Navy, 1888-1918', ibid. 12-g6, at 20. 

54 Laboulaye to Ribot, St Petersburg, 24 Aug. 1890, DDF, 1, viii. no. 160. 
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governments, and the diplomatic and military representatives of 
both countries expressed themselves about the relations of the 
countries to each other on official and unofficial occasions. How 
did the diplomats, the foreign minister, or the head of state 
himself speak about relations in the past? What picture of the 
future did they draw? And how did they express these hints 
through protocol on official occasions? The 'triad' of looking 
back, looking forwards, and performance in word and gesture 
was an indicator of the state of relations and the intentions of 
governments. Expectations could be 'fulfilled, over-fulfilled, 
ignored', or sabotaged. 55 

The Empress Friedrich's trip to Paris in March of 1891 and the 
tensions between Germany and France that this gave rise to, 56 

gave the Russian foreign minister von Giers an opportunity to 
inform the French government how strongly the tsar believed in a 
close agreement between Russia and France. The tsar, he 
explained, saw the entente cordiale that had come about between the 
two countries as the best guarantee of peace.57 Still in March, the 
ambassador Arthur von Mohrenheim brought the French presi-
dent the Russian Order of St Andrew, which he presented in a 
solemn audience. In the spirit of reciprocity, von Mohrenheim 
received the Grand Cross of the Legion of Honour in return. 58 

Here, again, two steps can be distinguished in the conduct of 
the negotiations. Exploratory talks were combined with symbolic 
action that repeated and reinforced the outcome of the talks, and 
contained a statement about their own intentions and ideas for a 
common political future. The official honour bestowed by the 
conferring of the order was augmented by a further honour 
granted at even higher level. Out of interest in the new types of 
construction used by the French fleet, and on the prompting of 
the Quai d'Orsay, the tsar decided to invite a French squadron 
to visit K.ronstadt (23July to 8 August 1891).59 

The announcement that the Triple Alliance between 
Germany, Austria, and Italy was to be renewed on 6 May 1891,60 

55 KieBling, Gegen den 'Groflen Krieg', 119. 
56 PA/ AA, Paris 98a: Reise der K.aiserin Friedrich. 
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added to concern that Britain might join this alliance, put the 
rapprochement between Russia and France back at the top of 
the diplomatic agenda in Paris and St Petersburg. After intensive 
preparations were made for a 'most glittering and hearty recep-
tion', 61 the French squadron was met by the Russian fleet in 
Kronstadt. As the French ships entered the harbour, they were 
greeted by an enthusiastic crowd calling 'Vive la France' and 
singing 'La Marseillaise', waving the French tricolour, and 
throwing flowers. 

The symbolic significance of the reception was not lost on 
German observers. The then German chargé d'affaires in St 
Petersburg, Alfred von Bülow, had noted concerning the immi-
nent 'Franco-Russian celebration offraternization':62 

From the political point of view it is significant to establish to what 
extent His Majesty Tsar Alexander will deign to respond to the French 
homage and emphasize the warmth of mutual relations. It is being said 
that the monarch intends only to drink to the health of the French fleet, 
and that he is being urgently advised to toast the president of the 
French republic as well. 63 

The French fleet's visit turned into a something between a state 
visit and a popular festival. The community ofK.ronstadt and the 
local naval clubs organized parties for the sailors and took 
responsibility for the harbour illuminations, while an extensive 
programme of visits was scheduled for the officers. This included 
a grand dinner in the French embassy and an invitation to the 
whole of the French delegation to a court dinner at Peterhof 
palace.64 After Tsar Alexander visited the French admiral's ship, 
he reciprocated by hosting a lunch on the Russian flagship. And 
here the tsar actually toasted the president of the French repub-
lic. Then the Russian band played 'La Marseillaise', 'which the 
tsar listened to standing and with his head uncovered'. 65 In 
return, the French ambassador had 'the honour to drink to the 
health of His Majesty', while the Russian national anthem was 
played. 

In his report to the German foreign office, the Auswartige 
Amt, Alfred von Bülow continued: 'For the objective observer it 

61 Biilow to Auswartige Amt (hereafter AA}, 18July 1891, PA/ AA, Paris 126b. 
62 Biilow to AA, 12 May 1891, ibid. 
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was a strange sight to see the officers and officials of the absolutist 
tsarist empire paying their respects in this way to republican 
strains'. After some initial reserve, the tsar also proved to be 
'friendly' and 'hearty'. 'The reason for this is surely that His 
Majesty gained a positive impression of Admiral Gervais's tact, 
and was convinced that the French side had not, so far, over-
stepped the line that he had drawn.' In addition, the 'general 
enthusiasm of the people had a warming influence' on the tsar. 
Von Bülow concluded: 'Relations between Russia and France 
have become heartier, more popular, and-something not to be 
sneezed at in an absolutist state-more presentable at court.' 

However, in his reports van Bülow still doubted that a formal 
Franco-Russian secret alliance had been signed. The German 
chargé d'affaires in Paris, van Schoen, also questioned the exis-
tence of such an alliance. Everyone had got used to speaking of a 
Franco-Russian alliance, he said, and both press and politicians 
used this expression 'as if they were speaking of something 
real'.66 'But not a single newspaper has been able to answer the 
obvious question of whether, and to what extent, mutual 
commitments have been written down.' 

In the meantime the French newspapers excitedly celebrated 
the success of the festivities in Kronstadt, emphasizing the 
evidence of the tsar's friendship for and appreciation of the French 
people. The background to this exuberance, van Schoen 
surmised, was that a nation which had felt humiliated since 1870-1 
was at last able to go through the world with its head held high 
again. What 'was openly expressed in the journalistic glorification 
of Russian friendship and the many and various Russophile state-
ments by the people', he suggested, was less 'a passionate desire 
for military honours, revenge, and conquest' than 'the happy satis-
faction of having regained, after decades of humiliation and politi-
cal isolation, the position of a power generally respected and 
feared by many and the ability proudly to maintain the peace that 
had previously been suffered with resentment. All this was due to 
the favour of a powerful friend and the country's own strength.'67 

Could the French fleet's visit in Kronstadt be read as an indica-
tor of, or factor in, Franco-Russian relations? The reports by van 

66 Schoen to Caprivi, Paris, 20 Aug. 1891, Die grofte Politik der europiiischen Kabinette (here-
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Schoen and Bülow suggest that contemporaries saw it as the sign 
of a rapprochement between Russia and France that could not be 
described more precisely, but was obviously there. The interview 
at Kronstadt with its demonstrations offriendship showed Russia's 
readiness to come to an understanding with France, and France's 
capacity to enter an alliance as a reliable partner. And this is what 
made the visit not merely an indicator, but also a factor in the 
emerging relations between the two states. And this was true not 
only from the perspective of outside observers and commentators, 
but also from that of the French and Russian diplomatic actors 
themselves. In fact, a few days before the Kronstadt visit, the 
Russian foreign minister, von Giers, had sent the French govern-
ment a signal via the French ambassador Laboulaye that Russia 
was ready to enter into more detailed military talks.68 Thereupon 
the Quai d'Orsay sent a first draft for an exchange of views to St 
Petersburg, which Laboulaye was to present to the Russian side. 69 

The tsar in principle approved an exchange of views as a 'natural 
consequence' of the events at Kronstadt, as von Giers explained to 
the ambassador. This, however, looked more like the beginning of 
an alliance than its formal conclusion. 

Kronstadt represented a further step towards a lasting alliance 
between the two states, and one that should not be underesti-
mated in respect of France's presentability at court. The tsar 
himself was 'surprised' at the great care taken by the French 
government to avoid exaggerations after Kronstadt and to pursue 
a 'policy based on realities, not external appearances'. 70 While the 
German foreign office saw the interview at Kronstadt as the 
'outward demonstration of already existing relations',71 von Giers 
emphasized that the Franco-Russian rapprochement was merely 
the consequence of the renewal of the Triple Alliance, set in 
motion 'with a great deal of noise'. In Paris, von Giers stressed, the 
atmosphere was thoroughly peaceful, in the awareness that the 
country 'was again fulfilling a worthy position in Europe'. 72 

68 Laboulaye to Ribot, St Petersburg, 18 July 1891, DDF, Livre jaune de !'alliance 
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Despite the events at Kronstadt, a written commitment was 
still a long way off. At the beginning of August 1892 General 
Boisdeffre was sent, on the orders of the tsar, to participate in the 
Russian manoeuvres in order to discuss the draft of a military 
convention. According to the instructions from the Quai 
d'Orsay, Boisdeffre was under the command of Gustave de 
Montebello, the French ambassador in St Petersburg, and in his 
discussions with the representatives of the Russian general staff 
could act only after consultation and with the full agreement of 
de Montebello. 73 In principle, Montebello had few objections to 
the use of a military attache provided he was competent, experi-
enced, acknowledged, and had the full trust of his govemment.74 

In fact, Boisdeffre proved to be a reliable counsellor to 
Montebello. 75 French instructions were for the draft of a written 
military convention, to be drawn up by Boisdeffre and generals 
Obroutcheff and Vannovsky, to be as simple and general as 
possible, leaving questions of detail for a later exchange of notes 
between the military experts on the general staffs. 76 In essence, 
according to foreign minister Ribot, the convention was a 'politi-
cal act' which was ultimately to be countersigned if not by the 
chief of staffs, then at least by the foreign ministers. 77 In principle 
there was agreement on its purpose as a defensive alliance 
directed against the Triple Alliance, and in particular, Germany. 
According to the envisaged draft project, France and Russia 
were to commit all their forces to an attack on Germany in case 
either of the alliance partners were to be attacked with the 
support of Germany. The agreement was to include a clarifica-
tion that mobilization measures would evoke the same response, 
a renunciation of the right to conclude separate peace treaties, 
and a declaration that the alliance was to last as long as the 
Triple Alliance. 78 However, two disputed points were the cause 
of protracted discussions, led by Montebello and Boisdeffre, 

73 Boisdeffre to Minister of War, St Petersburg, IO Aug. 1892, DDF, Livrejaune, no. 
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between the governments, foreign ministries, and general staffs of 
the two countries: first, the explicit reference to Germany which 
France wanted to put in; and secondly, the clause, inserted by 
Russia, which specified that the convention was to be kept secret. 
The tsar set great store by this clause, and as far as he was 
concerned, any official announcement of the convention's exis-
tence would be a reason for the alliance to be declared null and 
void.79 This, however, provided a constitutional problem for 
France. In the case of mobilization, President Carnot would have 
to make a declaration about the existence of the alliance in 
parliament. 80 General Boisdeffre finally achieved an exchange of 
drafts signed by himself and Obroutcheff, the Russian chief of 
the general staff, and there the matter rested until the early 
summer of the following year. 81 

At the end of May 1893 ambassador Montebello took the 
initiative and reminded the new French foreign minister of the 
project of the convention. He recommended resuming the talks 
should a suitable occasion arise. This occasion seemed to have 
arrived injuly 1893 in the form ofReichstag consultations about 
the new Law Concerning Effective Strength of the German 
Army in Peacetime.82 This provided for an increase in the 
German peacetime establishment and thus of the total army 
strength, so that the general staffs of France and Russia had to 
adapt their own troop dispositions to the new circumstances in 
the case of a need for defence. In order to consolidate Franco-
Russian relations, the tsar announced that a Russian squadron 
would reciprocate for Kronstadt by paying a return visit in the 
autumn of 1893. 

This visit, involving a Russian fleet of five ships, took place in 
October 1893. It was accompanied by banquets and receptions in 
Paris, an opera gala, balls, and celebrations for the sailors in 
Marseille and Lyon. In addition to coloured garlands and the 
flags of both countries, the Russian eagle and the French rooster 
adorned the whole of Paris.83 The French newspapers again 

79 Montebello to Ribot, St Petersburg, 19 Aug. 1892, ibid. 70; Boisdeffre to Ministre de 
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described the visit enthusiastically as a measure to consolidate the 
general peace: Toulon was the answer to Kronstadt in the name 
of the 'mutual friendship of two powerful states, a friendship 
whose aim was to guarantee the benefits of peace for both 
peoples'.84 In the run-up to the visit the Russian government had 
obviously urged the French government to display tact and 
moderation. 'There was a general feeling before the visit that the 
French would make a laughing stock of themselves by their 
eccentric behaviour.'85 'The correct attitude of the French 
people and their unanimous, unbounded enthusiasm have 
impressed people here, and the ironic smile that the Russians 
had ready for the French at all times has disappeared.' 

In view of this diplomatic success, Laurent Vilatte speaks of a 
'truly golden age in French foreign policy' from 1890 to 1914.86 

This success came at a time when the binding power of ceremo-
nial acts was decreasing in the ceremonies held by the French 
republic at home, and particularism and conflict were on the 
rise. 87 Even if the reservations which other European powers had 
about France's political instability had not been entirely swept 
away,88 the French republic emerged stronger from these 
encounters. 89 While a republican state with its ceremonial had 
once been an almost insuperable obstacle to official international 
contacts, these times of isolation were now past. Kronstadt and 
Toulon had shown that French diplomacy had an adequate 
grasp of the language of negotiation, and as a result, France was 
now considered reliable by monarchical powers. 

Moreover, the successful visits by foreign sovereigns and the 
presidential journeys could be seen as vindicating the methods of 
those diplomats who had set in motion the negotiations at the 
level of protocol, and the way in which they had conducted the 
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negotiations. 90 This group included both bourgeois and aristo-
cratic diplomats, and they now saw their status as members of a 
small, decision-making elite in foreign affairs strengthened.91 

These diplomats of the republic were united not only by compe-
tition, common service, a career, and close contacts with the 
political world, 92 but also a common ethos of office. As civil 
servants and high officials of a republican Corps de l'Etat,93 they 
saw it as their task to lead France out of isolation, make it capable 
of entering into alliances, and, given the parliamentary instability 
of their republic, even to 'defend national interests'.94 

In the Franco-Russian attempts to forge an alliance, ceremo-
nial and its symbolic forms proved to be an integral part of the 
negotiations which were essential to the continuation of the 
process. Symbolic acts secured the status quo achieved at each 
stage of the negotiations, and opened a new stage in the process. 
They expressed a mutual acknowledgement of honour and 
dignity, generated trust, and created options for action because 
they functioned as both indicators and factors. 

Ceremonial thus confirmed its Janus-faced quality as door, 
gate, transition, and catalyst of the negotiating process. 
Diplomats, and ambassadors in particular, were the crucial 
actors who, as experts and advisers on symbolic forms of action, 
were responsible for implementing them in the negotiating 
process. At the same time, multipliers entered this process of 
representation: military experts on the one hand, and a broad 
public on the other. After all, the preparation of celebrations was 
not the exclusive concern of the protocol services of the two 
countries involved, or of their foreign ministries. It also 
concerned communities and parliaments, which played an active 
part in foreign policy at national level. Kronstadt and Toulon, as 
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major events for ambassadors, represented just one way of 
conducting diplomacy, although it was increasingly significant 
given the increased frequency of meetings between monarchs. 
From the perspective of the ambassadors on the spot who were 
responsible for shaping bilateral relations, this was just one way 
among many. There were many opportunities to conduct politics 
via symbolic action every day: at audiences, receptions, and 
special celebrations, in the politics of art,95 participating in exhi-
bitions, at international conferences, and at arbitration. 

III. The Inauguration of the Kaiser Wilhelm Canal 

Field Marshal von Waldersee commented that the reception of 
the French fleet in Kronstadt had 'turned into a very remarkable 
demonstration. . . . It had always been claimed that the tsar 
would never ally himself with the French republic, which was a 
guarantee of our peace. This is over now.'96 The first years of 
Wilhelm II's reign had led to a fiasco in foreign policy, Waldersee 
continued, 'because what we had to avoid, what we had tried for 
fifteen years to prevent, has happened: a Franco-Russian 
alliance'. 97 

The naval visits had thus had an impact on German observers, 
prompting a reassessment of the general situation in foreign 
policy. The German emperor, too, was clearly nervous and irri-
table.98 After all, the signs of a Franco-Russian friendship were 
directly opposed to his foreign policy ideas of German predomi-
nance in a monarchical Europe. 99 The emperor made no effort 
to hide his dislike of the republic: 'Next to the French, the people 
I hate the most are diplomats and deputies.' 100 He placed an 
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especially high value on meetings between monarchs as a 
method of diplomacy because he believed that such visits could 
clearly improve relations between states, and that he himself 
could deal with controversial questions: 'Monarchs should meet 
often and confer together to look out for dangers which threaten 
the monarchical principle from democratical and republican 
parties in all parts of the world.' 101 

Added to his predilection for 'personal' diplomacy was 
Wilhelm's fondness for the navy. In February 1895 the emperor 
had promoted the idea of a vigorous foreign policy based on a 
powerful German fleet, whose reference point was the strength of 
the Franco-Russian fleet. 102 Against this background, the inau-
guration of the Kaiser Wilhelm canal in the summer of 1895 
seemed, in the eyes of the emperor, to offer a welcome opportu-
nity to combine a meeting of monarchs with a naval display to 
demonstrate Germany's strength. All the European powers 
received invitations, including France, which placed French 
diplomacy in a difficult situation vis-a-vis Germany as well as its 
new ally, Russia. 

At the inauguration of the Kiel canal in June 1895, France's 
interest was to secure its connection with Russia while maintain-
ing a friendly but distanced relationship with Germany. 
However, given Germany's lavishly prepared celebration of the 
twenty-five-year anniversary of the Franco-Prussian war and the 
unification of Germany, and the necessity to invite Germany to 
the 1900 World Exhibition in Paris, this seemed difficult to 
achieve at a symbolic level. 103 

On 23 February 1895 the German ambassador in Paris, Georg 
Count Munster, informed the French government about the 
planned ceremonial opening of the Kaiser Wilhelm canal in the 
second half of June. Munster sounded out the French govern-
ment's position to find out whether it would be prepared to 
accept an official invitation for the French fleet, the French 
marine attache, and the ambassador Herbette. 104 In France, the 
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possibility that French ships would take part in the inauguration 
evoked a divided response. The protests of the Ligue des 
Patriotes, for example, 105 were joined by vehement rejection on 
the part of a section of the French press, whose headlines 
screamed: 'Total Degradation', 106 and 'Shame'. 107 L'Autorité, for 
example, commented: 'The dismemberment of territory is 
nothing compared with the dismemberment ofhonour.'108 Nor 
did this criticism spare the French ambassador in Berlin, 
Herbette. And L'lntransigeant speculated that French sailors would 
have to witness Herbette bowing to Wilhelm II in KieI. 109 Le 
Figaro, by contrast, pleaded for level-headedness, while Le Temps 
pointed out that just as France accredited official representatives 
of various powers, it accepted and returned the mutual pleas-
antries dictated by 'savoir-vivre international' in peacetime. 'The 
obligations imposed by etiquette and correct behaviour have 
nothing in common with the matters of the heart, and French 
patriotism has never prevented the observation of the usual 
conventions between civilized countries.'110 

Impressed by this response, foreign minister Gabriel 
Hanotaux and ambassador Jules Herbette began a lively corre-
spondence which was accompanied by talks between Hanotaux, 
ambassador Munster, Herbette, and the German foreign office. 
In essence, three problem areas were discussed: first, the impact 
of the German press's misinterpretations of French participation; 
secondly, the behaviour that was ceremonially required and 
could reasonably be expected of the nation vis-a-vis the German 
emperor, and its impact on Franco-German relations; and 
thirdly, Russia's attitude and possible demonstrations of friend-
ship. Hanotaux repeatedly spoke to ambassador Munster 
concerning the reporting by the German press which attributed 
more significance to French participation than, from the French 
point of view, was justified. This was not a political act, he 
stressed, but merely a 'simple exchange of civilities without polit-
ical significance'. 111 If the German press and public continued to 
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attribute political significance to the French presence, he went 
on, then the French fleet would not be able to participate. 

The second problem area concerned behaviour towards 
Germany and the German emperor during the ceremonies. As 
far as the French side was concerned, arrangements for the 
German warships were controversial. Named Wörth and 
Weij]enburg, these ships were a reminder of German victories 
against France, and their presence could be seen as offensive to 
France. Here Hanotaux enlisted Munster, who was responsible 
for making sure that France was not exposed to any unpleasant-
ness. 112 Internally, the French side held similar discussions about 
how they should behave if the German emperor decided he 
wanted to visit a French ship. According to the naval protocol in 
force, in the case of such a visit on board, the emperor's standard 
inscribed with the year '1870' would have to be saluted. Possibly 
it would have to be hoisted next to the French tricolour, 113 and 
the German national anthem played. The same applied to any 
French ships which took part in the concluding manoeuvres in 
Kiel. 

Ambassador Munster reacted indignantly to both objections. 
He accused the French government of trying to find excuses to 
jeopardize their attendance. The programme for the festivities to 
be held from 19 to 22 June 1895, which Munster passed to the 
French government, provided for five stages in the official cere-
mony, beginning with a banquet to be given by the city parlia-
ment of Hamburg for the German emperor in Hamburg town 
hall, followed by fireworks. 114 The following day was reserved for 
embarkation for Holtenau, and after a reception on board the 
Hohenzollern, there was to be a naval ball in the evening. The 
international ceremony of laying the coping stone, the act of 
dedication at the festival ground in Holtenau, a naval revue and 
banquet in Kiel were scheduled for 21 June, and a revue with 
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concluding naval manoeuvres off Kiel for the morning of 22 

June. 
On the basis of this programme Herbette advised strongly that 

France should accept the German invitation and take part within 
the strict framework of courtoisie internationale, by arrangement with 
the tsar. To reject the invitation, he argued, would isolate France 
from Russia and could be misinterpreted by the Russians and the 
Germans as a deviation from the policy pursued so far, all the 
more so as the German press was already selling French partici-
pation as a Franco-German rapprochement. As evidence they 
pointed to French flags flying at Kiel, the presence of French 
artists at the Berlin Art Exhibition, and the prospect of German 
participation in the international celebrations in Paris in 1900. 115 

In view of the commemorations for President Carnot, murdered 
one year previously, a case could be made for the early return of 
the fleet to French waters, and participation in the sea manoeu-
vres, with all their built-in symbolic complications, could be 
avoided. 

Continuing discussions between the Quai d'Orsay and the 
ambassadors in Paris and St Petersburg, Herbette and Montebello, 
demonstrate how important and difficult were the deliberations 
concerning the function of symbolic actions as signals and factors. 
They also show how much the French side wanted to avoid a 
politicization of the demonstrations. It constantly referred to the 
fact that its participation was solely for reasons of 'courtoisie inter-
nationale'. Foreign minister Hanotaux complained that France 
was now obliged to go to Kiel almost against its will. Instead of 
making common cause, the Russians were sending Grand Duke 
Alexis, a brother of the tsar's, to Kiel. As the conservative and cler-
ical forces in the Assemblee nationale were repeatedly asking 
whether France had an alliance with Russia or not, Hanotaux 
thought that some progress and a sign from the tsar were urgently 
needed. 116 When they had asked the Russian side for permission 
to give some indication of this in public, they had received a nega-
tive reply. Hanotaux continued: 'The crucial hour has now 
arrived. If Kiel does not evoke a positive announcement ... we will 
find it difficult to keep our heads above water.'117 

115 Herbette to Hanotaux, Berlin, 5 Mar. 1895, MAE, CP, Allemagne, Herbette, no. 
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Hanotaux considered that two measures were necessary in 
order to balance the effect of Grand Duke Alexis's arrival: first, 
that the two fleets should meet at sea and enter the harbour 
together; and secondly, that after the celebrations in Kiel Grand 
Duke Alexis should go straight to Paris where there should be a 
'tangible and public demonstration', for example, an honour or a 
letter from the tsar. Hanotaux explicitly demanded: 'Please note 
that something of this sort is urgently needed. At any price, an end 
must be put to the series of setbacks that have characterized our 
diplomatic efforts for some time.' 118 

Ambassador Montebello interpreted these comments by his 
foreign minister as an unjustified reproach that he had not 
achieved more in St Petersburg by then. 'Where were we four 
years ago', asked Montebello, 'in our isolation that arbitrarily 
exposed us to the fantasies of the German emperor? Where are 
we today, with the same Germany facing the insuperable hurdle 
of a union between France and Russia, when Germany must 
limit itself to approaching us, and seeks, without success, to sepa-
rate us from our ally?' 119 

The tsar had already thought about an act to demonstrate that 
nothing had changed in relations between the two countries. 120 

His first proposal was that the Order of St Andrew should be 
conferred on the French president, Félix Faure, on the opening 
day of the celebrations in Kiel. It was to be presented by the 
Russian ambassador in Paris. In addition, he suggested that the 
two naval ministries should conduct detailed talks about a 
common entry to Kiel harbour. Specifically, this is what was to 
happen: 121 south of the island Langeland, at a distance of about 
one mile, the Russian rear admiral, Skridoff, was to send the 
signal 'Pleased to meet a friend', whereupon the French ship was 
to reply: 'Thank you, very pleased to meet you. Would you like 
us to act together? Speed: 8 knots. Destination: Kiel.' On the last 
signal, the Russian admiral was to fire a thirteen-canon salute, 
and the French admiral was to answer in the same way. Both 
fleets would then anchor, side by side, in Kiel harbour. 122 
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The official ceremony to inaugurate the Kiel canal itself was 
conceived as a military spectacle and display of national achieve-
ment to take place in the presence of national and international 
guests. 123 Before the representatives of as many foreign powers as 
possible, Wilhelm II stressed the peaceful character of the new 
waterway, which connected seas and peoples. The naval policy 
which this hinted at and the desire for peace expressed in the 
same breath were not mutually exclusive as far as the German 
emperor was concerned. At least in his perceptions, they could 
well be combined in the world emperor's peace-keeping role as 
an umpire and emperor ofpeace. 124 

Philipp Eulenburg reported that the 'fleet of boats' had been a 
'glorious sight', the 'passage through and the laying of the coping 
stone extraordinarily solemn', 'on an enormous scale and impres-
sive'.125 Even ambassador Herbette declared himself, in general, 
satisfied with the course taken by the celebrations. He considered 
that the instructions of the Quai d'Orsay to maintain the strictest 
reserve towards Germany for the duration of the celebrations 
had largely been fulfilled. 126 Herbette also noticed how oblig-
ingly he had been treated by the German side. At the banquet in 
Hamburg, the German emperor, after his speech emphasizing 
peace, had drunk to his health 'in a very friendly way'. The chan-
cellor, Baron von Marschall, and all his colleagues had showered 
him with attentions 'which I do not consider to be purely 
personal'. Rather, he interpreted this thoughtfulness as an act of 
state attributable to his function as ambassador. 127 In Holtenau 
Herbette was seated at the table of the princes, almost directly 
opposite Emperor Wilhelm II and his standard. The folds of the 
flag, however, were arranged in such a way that Herbette could 
not see the year 1870 on the flag. Even if the emperor himself 
spoke to Herbette personally only once, on the first day of the 
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festivities, it is clear that the German side made some effort to 
give the French presence a political tone. 

The meeting of the French and Russians squadrons before 
they entered Kiel harbour, the French officers' failure to attend 
banquets, and the early departure of the French squadron were 
noted. 'This demonstration, for which I was prepared,' wrote 
Holstein in a letter to Eulenburg, 'confirms my view that the 
international celebration of the canal's opening has caused a great 
deal of mischief. French chauvinism eventually nodded off for 
lack of stimulation. . .. If the Russians really seal the alliance, 
then they will want to strike soon. It has not got to that stage yet. 
But even the demonstrations are unpleasant.' 128 

The use of ceremonial here illustrates the overlap between 
symbolic action's function as an indicator and a factor without 
which France's foreign policy would not have been possible. 
How could protocol achieve such effective power? If 'power' here 
is seen not only as 'a nation's ability to defend itself', 129 that is, in 
Max Weber's terms as a chance to impose one's will in the sense 
of transitive, instrumental power, but in Hannah Arendt's terms 
also as 'speaking and acting together' in the sense of intransitive, 
lateral power, 130 then we can see the demonstrations at 
Kronstadt, Toulon, and Kiel as representing an overlap between 
transitive and intransitive 'power'. Kronstadt and Toulon were 
demonstrations of trust and friendship as well as visions for the 
future of a relationship between France and Russia that had yet 
to be secured (intransitive power). The involvement of the people 
on both sides created connections between two publics and two 
peoples (predominantly intransitive). Added to this was the 
demonstration of military power. Ultimately, France was able to 
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show off its new battleships, as at the inauguration of the Kaiser 
Wilhelm canal in 1895-materialized transitive power, as it were. 
What is special about this is that the suggestion of a secret 
alliance between Russia and France was both intransitive, as 
relations with Russia had yet to be shaped by the visits, and tran-
sitive. Even the suggestion of an alliance could be interpreted as a 
demonstration of prestige vis-a-vis Germany and the European 
powers. And German diplomacy knew how to read the visits at 
Kronstadt and Toulon in precisely this way. 

The German emperor, too, reacted with irritation to demon-
strations of Franco-Russian friendship, which ran counter to his 
personal diplomatic efforts to woo the tsar. 131 The fact that the 
event at Kiel was not really suitable for promoting a political 
rapprochement between Germany and any particular power 
was the result of its conception focusing on the person of the 
German emperor. The celebrations at Kiel represented a 'grand 
opportunity to draw attention to the central position of his 
person through a ritualized action of heightened situative 
uniqueness'. 132 

This, of course, is reminiscent of the German emperor's policy 
of representation and the classic themes of research on Wilhelm 
II: the cult of the emperor and military celebrations, the signifi-
cance of the navy and the role of naval policy, and aspects of 
theatricalization in the emperor's 'navy theatre' and 'operetta 
politics'. 133 At the same time, however, the general trend towards 
theatricalization in international relations also affected diplomacy. 
Towards the end of the nineteenth century, the frequency of large 
events such as Kronstadt, Toulon, and Kiel as well as presidential 
journeys and meetings between monarchs increased significantly, 
as did the comments of diplomats on the expense and effects of 
these representations. Thus on the occasion of the tsar's visit to 
Paris in 1896, the German ambassador in Paris, Count Munster, 
spoke of 'world theatre' .134 If this were associated value-neutrally 
only with the trend towards stage productions evoking emotion 

131 Cecil, 'William II and his Royal "Colleagues"', ns; Rohl, Wilhelm II., ii. 169. 
132 Sievers, 'Staatliche Feiem als dramatische Hancllungen', 172. 
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and effects, it would not be far removed from the purpose of cere-
monial. However, in the correspondences of Munster, Schoen, 
and Bülow and the newspaper announcements, there is frequent 
speculation about whether the deployment of ceremonial and 
symbolic forms of action on these occasions was proportionate 
and appropriate. 

The diplomats repeatedly discussed the capacity to distinguish 
between a ridiculous use of ceremonial and symbolic action, and 
one that was appropriate and attuned to the situation and the 
actors-a capacity required in order to retain credibility. This 
background casts light on why Paul Cambon, for example, 
French ambassador in London, was required, while preparing 
the journeys for the conclusion of the Entente cordiale, to confirm in 
repeated consultations with the British king, the foreign 
ministries, and the French head of protocol, Mollard, that 
neither the president nor the foreign minister would appear 
wearing knickerbockers, as the king had requested. 135 At first 
sight this looks like satire or an anecdote, but the frequency with 
which similar comments were made reveals a method going to 
the heart of (legitimate) rule and its representation. Ultimately, 
what was at stake was the retention of the ability to take action. 
Holstein had already clearly identified this as a problem of the 
foreign service on the occasion of the German emperor's visit to 
Vienna in 1906. He complained that 'for a long time a consider-
able part of the foreign office's statecraft has consisted in lovingly 
window-dressing diplomatic proceedings'. German foreign 
policy, he went on, was dominated by 'a more dramatic than 
political spirit'. Dramatic effects were confused with political 
deeds, festive occasions with acts of state; there were no fixed 
goals, but a politics of mood was pursued. It needs to be asked 
what impact such incongruence of form and content had on 
diplomacy, which depended on the forms of symbolic interaction 
in order to produce security, convergence, a reduction in 
complexity, and thus negotiability. 

135 Cambon, Correspondance, ii. 94: 'Cette negociation digne d'une operette me rejouit 
infiniment, comme le Roi n'est pas une bete je le soupr;:onne de s'amuser a nos depens et 
de chercher a culotter un Gouvernement qu'il considere comme un Gouvernement de 
sans-culottes.' 
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IV. 1914 

The appropriateness of symbolic forms of action and their rami-
fications for international relations came to the fore again in 
1914, on entry into the First World War. In keeping with usual 
practice in international relations, the declaration of war auto-
matically led to diplomatic relations being broken off, and the 
French ambassador in Berlin,Jules Cambon, was instructed to 
leave the city with his staff. Passports were handed in immedi-
ately, but the German side changed the route several times. 
Cambon protested to secretary of state van Jagow in writing, 
claiming that he was being treated 'almost like a prisoner'. 136 A 
large police contingent accompanied him to the railway station, 
where he was seen off by a number of foreign ambassadors, but 
on the German side only by a low-ranking official from the 
foreign office. Before the train crossed the Kiel canal, soldiers 
entered it in order to search passengers and luggage. Cambon 
described the scene as follows: 'Each of us had to stay separately 
in our compartment and we were forbidden to stand up .... A 
soldier with a revolver in his hand and his finger on the trigger 
stood in the corridor of the train in the open doorway of each 
compartment.' 137 Protesting against the 'threat of violence 
against the ambassador of the Republic', Cambon wrote to van 
Jagow again: 'I had the honour of writing to Your Excellency 
yesterday that I had been treated almost like a prisoner. Today I 
was treated like a dangerous prisoner.' 138 

Before travelling to Denmark, Cambon had to pay for the 
tickets in gold. After this incident, he demanded that Major van 
Rheinbaben, who was accompanying him, give him his 'word of 
honour as an officer and a nobleman' that he would really be 
taken to the border. Cambon then travelled back to Paris via 
Denmark, Norway, Scotland, and London. He was highly 
surprised that his English colleague and the Belgian ambassador 
had been permitted to travel home taking a direct route from 

136 Jules Cambon to Jagow, Berlin, 4 Aug. 1914, quoted from Dasfran;:,iisische Gelbbuch 
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Berlin. This was also reported by the German ambassador in 
London, Prince Lichnowsky, whose departure had been 
'absolutely dignified and peaceful'. 'A special train was laid on to 
take us to Harwich, where a guard of honour had been arranged 
for me. I was treated like a departing sovereign.' 139 

Cambon was deeply affected by this difference in treat-
ment. 140 The Allied press deplored the violation of normal diplo-
matic practice and called the conditions under which the 
ambassador had left Berlin a deliberate humiliation, which had, 
in fact, dishonoured Germany alone. 141 After the First World 
War,Jules Cambon wrote the entry on 'Protocole diplomatique' 
for the Dictionnaire diplomatique. 'The Book of Kings', wrote 
Cambon, 'reports the merciless revenge which David prepared 
for the Moabites, who had insulted his ambassador.' Even Louis 
XIV, he went on, 'was sophisticated in his politeness'. During his 
war with the Netherlands, he had 'accorded military honours to 
the ambassador of the Netherlands in every town ... that he 
passed through'. On a number of occasions Cambon refers to the 
profound significance of ceremonial and its principles of mutual-
ity and the preservation of honour. He emphasizes that the 
subjects of negotiation for ceremonial were war and peace, and 
concludes: 'Since then the Christian powers have always taken 
great care to treat the ambassadors even of enemy powers who 
are travelling home with every courtesy and to give them every 
assistance. Occasionally it has happened that a government has 
not observed these traditions. I myself experienced this in 1914. 
The rest of the world denounced this abuse of normal prac-
tice.' 142 This reflects not only the discussions about a new, open, 
and transparent diplomacy. The asymmetry on entry to the war 
also refers to the significant symbolic burden placed on Franco-
German relations after the First World War. 
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The Role of Diplomatic Practice and 
Court Protocol in Anglo-Japanese 

Relations, 1867-1900
ANTONY BEST 

One of the most important phenomena in the world of diplo-
macy in the nineteenth century was the way in which the 
European system of states, with its strict codes of conduct, 
steadily expanded beyond the Continent's shores. By 1900 most 
of the European Great Powers maintained diplomatic or 
consular missions in countries as diverse as the American 
republics, the Ottoman empire, Morocco, Egypt, Abyssinia, 
Persia, Afghanistan, Siam, China, Korea, and Japan. This 
process was not, however, a smooth one, for in the case of those 
states that were not creations of the European diaspora, the 
arrival of the West often led to a traumatic clash of cultures. This 
was particularly true for East Asia where the traditional 
Sinocentric system, which was based on a hierarchy with the 
emperor of China at its apex, was clearly incompatible with the 
European insistence on equality between sovereign states. In this 
environment, attitudes more akin to those normally found 
between colonizers and colonized influenced the diplomatic 
process, as European diplomats sought to mould the Eastern 
states to suit their own image. As a result diplomatic protocol and 
communications between royal courts, subjects which are often 
treated as the ephemera of diplomacy, became issues of great 
political significance, for they acted as a measure of the degree to 
which the states of East Asia had come to accept European rules. 

Most of the work that has been carried out so far in this field of 
study has concentrated on Sino-British relations. Thus much has 
been written about the establishment of the treaty port system, 
and the vexed issue of imperial audiences and whether Western 
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representatives should perform the ko'u-to'u (the act of ritual obei-
sance traditionally performed before the emperor). 1 It is impor-
tant, though, not to neglect the other states in East Asia, for it is 
only by looking at their relations with the West that the semi-
colonial regime on the Chinese coast and the battles over ritual 
in Peking can be put in context. In order to illustrate this point, 
this essay will focus on the role that diplomatic practice and court 
diplomacy played in Anglo-Japanese relations from the fall of the 
Tokugawa shogunate in 1867-8 to the move towards closer rela-
tions that began with the Boxer crisis of 1900. It will concentrate 
on three aspects of this relationship. First, it will look at the way 
in which the British minister to Edo/Tokyo, Sir Harry Parkes, 
manipulated the unstable political conditions inJapan at the end 
of the shogunate in order to force that country to accept Western 
modes of diplomatic practice. Second, it will outline how Japan 
subsequently attempted to adopt Europe's diplomatic rules and 
to cultivate relations with the European royal courts in order to 
demonstrate that it, too, was a civilized power. Third, it will look 
at the way in which Britain responded to these Japanese over-
tures, and will note the differences that existed between the 
government at home and its representatives abroad. 

Before looking at how court diplomacy evolved, it is necessary 
to say something about the general attitude that Britain and 
Japan maintained towards diplomatic practice at the time when 
relations began. In the British case, its understanding of the rules 
of diplomacy was largely defined by its adherence to the Treaty 
of Vienna of 1815, which had codified European practice on the 
basis of equality between sovereign states. 2 In this system all 
states, whether ruled by an emperor or a king, were in theory 
considered to be of equal status. The only notion of hierarchy 
that entered into diplomatic practice concerned the nature of the 
representatives that were sent abroad, in other words, whether 

1 An excellent review of the British role in establishing and running the treaty port 
system isJiirgen Osterhammel, 'Britain and China, 1842-1914', in AN. Porter (ed.), The 
Oeford History ef the British Empire: The Nineteenth Century (Oxford, 2000), 146-69. For the 
audience issue in China see Tseng-Tsai Wang, 'The Audience Question: Foreign 
Representatives and the Emperor of China, 1858-1873', Historical Journal, 14/3 (1971), 
627-34; Robert A. Bickers (ed.), Ritual and Diplomacy: The Macartn9 Mission to China 
179:rr794 (London, 1993); andJames L. Hevia, English Lessons: The Pedagogy ef Imperialism in 
Nineteenth-Century China (Durham, NC, 2003). 

2 Paul W. Schroeder, The Traniformation ef European Politics 176~r848 (Oxford, 1994), 
575-82. 
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states exchanged ambassadors or ministers. The standards that 
were established for diplomatic ritual, including audiences with 
sovereigns, therefore contained within them assurances of equal-
ity. In an audience a sovereign would stand to greet foreign 
representatives of ambassadorial or ministerial rank in order to 
convey her or his respect for the latter's monarch. There was 
thus no room in such a system for a monarch to ask for special 
treatment without it leading either to a demand for reciprocity or 
to a diplomatic incident. 

In some areas of protocol Britain maintained its own practices. 
Its court was, for example, known to be parsimonious in its 
awarding of decorations. According to one source, it conferred 
about 800 decorations in a single year compared to Imperial 
Germany's astronomical figure of 30,000.3 Britain also differed 
from the other European states in that it possessed a substantial 
overseas empire within which it provided 'protection' to a 
number of fiefdoms nominally controlled by local rulers. Its 
contacts with these protectorates led to the development of codes 
of protocol that differed from European practice. This was 
particularly the case in regard to the princely states in India, 
where, following the mutiny of 1857, Britain adopted a hybrid of 
European and Mughal ceremonial rituals to regulate relations 
between the local rulers and the Viceroy.4 So distinct was this 
sub-system that it evolved its own orders of decoration, namely 
the Star of India (1861) and the Order of the Indian Empire 
(1878), which were conferred on both British civil servants and 
the Indian princes. 5 

Japan's experience of diplomatic practice was, of course, very 
different. TokugawaJapan occupied an anomalous position in 
international politics for, while it was clearly outside the 
European system of states, it was also not fully merged into the 
Sinocentric world either. China exerted a heavy influence on its 
society and political culture, butJapan was not a tributary state. 
Inuring itself against both Chinese and Western penetration, 
which might threaten domestic stability,Japan had only limited 

3 Sir Frederick Ponsonby, Recollections ef Three Reigns (London, 1951), 178. 
4 Bernard S. Cohn, 'Representing Authority in Victorian India', in E.J. Hobsbawm 
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contact with the outside world. It was involved in trade with 
China and Holland, treated the Ryukyu Islands as a tributary 
state, and maintained both commercial and ceremonial ties with 
Korea on the basis of nominal equality.Japan was also anom-
alous in that its emperor had no political role or influence. 
Instead, power rested in the hands of the shogun, who exercised 
an almost complete monopoly over the realm's foreign relations. 
These idiosyncrasies were also reflected in the Tokugawa shogu-
nate's attitude towards diplomatic protocol, where it insisted that 
foreign representatives referred to the shogun as the taikun or 
'great prince' rather than as þÿkokuM or 'king'. The title taikun was 
chosen quite deliberately because its use constituted a symbolic 
declaration of independence from China, whereas þÿkokuM, the title 
used by monarchs of tributary states, would have implied 
subservience to the Ch'ing emperor in Peking. 6 In addition, the 
use of this esteemed title was designed to elevate the shogun's 
domestic prestige by demonstrating the respect with which he 
was treated by foreign powers. It thus acted as a legitimizing tool. 
Japan's use of protocol was therefore moulded to fit its own 
circumstances and existed both to perpetuate the shogun's politi-
cal control and the country's independence. 
It is also important to note that, as a culture, Japan put great 

emphasis on ritual and etiquette. This was a by-product of the 
extremely hierarchical nature of Japanese society where rank 
denoted to an extraordinary degree how individuals interacted 
with each other. As Eiko Ikegami has noted in a recent book, this 
obsession with hierarchy led to an environment in which each 
individual was very sensitive about how he or she was treated, for 
slights were not just personal matters but affected one's standing 
in society as a whole.7 Japan was not, of course, unique in the 
emphasis it placed on politeness. Indeed, it appears that, despite 
the different rules of etiquette that existed in their respective soci-
eties, this was one aspect of Japanese life that touched a sympa-
thetic and reciprocal chord with visitors from Europe. 8 In one 
sense then, this aspect of its culture helped to facilitate relations. 

6 Ronald P. Toby, State and Diplomacy in Ear/y Modem Japan: Asia in the Development of the 
Tokugowa Baktgu (Princeton, 1984), 85-8. 
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(Cambridge, 2005), 38. 
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However, the degree to whichjapan appeared to be concerned 
with these issues would soon gain it a reputation in European 
diplomatic circles for an exhausting fastidiousness about protocol 
that was found to be rather wearing. 

The differences between British andJapanese diplomatic prac-
tice and culture naturally had an important effect on the rela-
tions between the two countries as they first developed in the 
1850s and 1860s. Initially Britain's interest injapan was merely to 
open the latter up to foreign trade. Accordingly, in the negotia-
tions that Lord Elgin conducted withjapanese officials in 1858 
that led to a treaty of commerce being signed, the British repre-
sentatives did not insist on strict adherence to European diplo-
matic rules. However, it soon became clear that this policy was 
unsustainable. Over the next few years the shogunate failed to 
prevent localized outbreaks of violence occurring and consis-
tently prevaricated about implementing important elements of 
the treaty, such as its commitment to open ports in centralJapan. 
Its weakness arose from the fact that opposition to its policies 
emanated both from regional lords, who refused to accept its 
authority, and senior figures in the court at Kyoto, who argued 
that conciliation of the foreigners had not been sanctioned by the 
emperor. Indeed, at one point in 1863 the emperor even briefly 
persuaded the shogun to work for the expulsion of the foreign-
ers. 9 What this revealed to Britain was that it was dealing with a 
country that, because of the apparently ambiguous political posi-
tions of the emperor and shogun, lacked a clear locus of ultimate 
authority. As such, it was impossible to force the Japanese state to 
live up to its treaty responsibilities. 

In this unstable environment Sir Harry Parkes, the British 
minister to Japan from 1865, felt that Britain would never get 
Japan to honour its treaty obligations as long as confusion existed 
about the source of sovereignty. He believed that Britain had to 
make it clear that it saw the emperor as holding supreme author-
ity and that, accordingly, it would treat the shogun as a chief 
minister but no more. This move, he believed, would lift the 
constitutional mist behind whichjapan was evading its commit-
ments. In addition, he felt that it would tackle another point of 

9 For the pre-Parkes period see Grace Fox, Britain and Japan 1858-1883 (Oxford, 1969), 
and Michael Auslin, Negotiating with Imperialism: The Unequal Treaties and the Culture of 
Japanese Di,plomacy (Cambridge, Mass., 2004). 
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contention, namely the shogun's pretensions to superiority over 
European monarchs. In order to initiate this course of action and 
make his intentions clear, he turned to protocol as his preferred 
means of communication. Parkes was well aware of the symbolic 
significance of protocol for he had previously served as a consul 
in China and had in 1860 been involved in the failed talks at 
Peking over Elgin's demand to have an audience with the 
Chinese emperor.10 
Parkes began his campaign in earnest in April 1867 when he 

was received by the shogun, Tokugawa Yoshinobu, for the first 
time. In this meeting he deliberately referred to the latter as 'His 
Highness' rather than as 'His Majesty' and then turned the knife 
by enquiring after the health of the emperor, whom he called 
'the supreme source of authority in Japan'.11 Moreover, he 
insisted, in contrast to previous practice, that his audience with 
the shogun be based on European practice. He demanded that 
the shogun should stand rather than sit during the ceremony, 
that he should be allowed to present his suite, and that the 
shogun's address should refer to Queen Victoria as kotei or 
emperor, thus denoting that her status was equal to the Chinese 
andjapanese sovereigns. In addition, it is notable that he decided 
not to present his credentials at this audience, even though they 
had been addressed to the shogun rather than the emperor.12 

The shogun, for his part, was fully aware of the symbolic signif-
icance of these acts, which, by privileging the emperor, threat-
ened to diminish his own domestic authority and play into the 
hands of those elements who were at the time pushing for the end 
of the shogunate. As in any civil war, diplomatic recognition was 
a prize that could not be forfeited lightly. He therefore retaliated 
in July 1867 by trying to engineer a direct correspondence with 
the sovereigns of the European Great Powers in the hope that this 
might stabilize his authority. This venture was, however, doomed 
to failure, because the shogun insisted on using the expression 
þÿkokuM to refer to the kings of Prussia, Belgium, and Holland, thus 
implying their lower status, while in the draft intended for Queen 

10 For Parkes's early career see Gordon Daniels, Sir Harry Parkes: British Representative in 
Japan r86s-83 (Richmond, Surrey, 1996), ch. 1. 
11 Parkes (Osaka) to Stanley, 4 May 1867, no. 78, The National Archives, Kew (here-

after TNA), FO 46/80. 
12 Parkes to Stanley, 6 May 1867, no. 79, TNA, FO 46/80. 
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Victoria the word 'majesty' was written out phonetically as 'ma-
chi-su-te' in order to avoid using kotei. Only the letter to Emperor 
Napoleon III used kotei, and that was because France was the only 
European power backing the shogun against his rivals. Faced 
with this manoeuvre, Parkes simply refused to forward the letter 
to the British monarch, 'on account of wrong and derogatory 
titles having been given to the Queen'. 13 

Parkes's aim in this campaign was not to overthrow the shogu-
nate, but simply to use the symbolic power at his disposal to help 
spur reforms that would make the Japanese state more responsi-
ble and transparent and its diplomacy adhere more closely to 
Western standards. However, at the beginning of 1868 the situa-
tion changed abruptly when a revolution took place that forced 
the shogun to abdicate and return all his power to the emperor. 
The new circumstances presented Parkes with an excellent 
opportunity to push his agenda even further, for the emperor's 
clique, realizing that the political situation was still fluid, was 
anxious for diplomatic recognition as a way of sealing his author-
ity. Recognizing the power of his position, Parkes set about using 
this desire for international approval to bring Japan further into 
line with European diplomatic practice. In his first audience with 
Emperor Meiji in March 1868 he ensured that the ceremonial 
aspects 'conformed as closely as circumstances would admit to 
that which obtained at European courts' .14 This was, of course, 
an important precedent to set, for by insisting on being received 
in this manner Parkes pushedJapan towards a European concept 
of kingship and accepting the need for equality between states. 
This event was then followed in May by another important 
symbolic event, the audience in which Parkes presented his 
credentials to the emperor. So impressed was the Foreign Office 
with the progress that Parkes had made that the despatch 
describing this occasion was forwarded to the British minister in 
Peking, Sir Rutherford Alcock, so that it could be shown to the 
recalcitrant Chinese authorities. 15 

13 Hammond Papers, Parkes (Edo) to Hammond (PUS FO), 22July 1867, TNA, FO 
39i/J4. 

14 Parkes to Stanley, 26 Mar. 1868, no. 66, TNA, FO 46/92. For more on this episode 
see John Breen, 'The Rituals of Anglo-Japanese Diplomacy: Imperial Audiences in Early 
Meijijapan', in Gordon Daniels and Chihiro Tsuzuki (eds.), The History ef Anglo-Japanese 
Rel,ations, v. The Social and Cultural Perspectives, 16orr2000 (Basingstoke, 2002), 6o1 6. 

15 Stanley to Alcock (Peking), 31July 1868, no. 147, TNA, FO 228/ 447. 
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While the Foreign Office clearly approved of his actions, it is 
important to stress the degree to which Parkes himself was the 
driving force behind using protocol to change Japan's attitude 
towards the foreign powers. With answers to his despatches taking 
four months to reach him, this is, of course, not altogether surpris-
ing. However, it has to be said that Parkes appears to have 
revelled in the detail of taking the Japanese to task and remould-
ing their diplomatic practice. In this there is an interesting parallel 
with the way in which an imperial audience was finally achieved 
in Peking in 1873. In his recent book on British relations with 
China in the nineteenth century,James Hevia treats the behav-
iour during this episode of the British minister in Peking, Thomas 
Wade, as symptomatic of the pedagogical urge behind British 
policy as a whole. 16 What, however, is noticeable about this occa-
sion is the degree to which Wade, a Sinologist oflong standing, 
acted on his own initiative and went considerably further than the 
Foreign Office desired. 17 Indeed, when Wade first raised the issue 
of demanding an audience, the prime minister, W. E. Gladstone, 
refused to see it as a matter of urgency, dismissing the idea as 
nothing more than a 'symbolic manifestation'. 18 

From these examples one can extrapolate a common pattern 
of behaviour in East Asia in which the initial intercourse between 
Britain and the indigenous states was shaped more by the local 
British representatives than the government in London. In part, 
one can see the farmer's activities as constituting an attempt to 
make the East Asian governments accept responsibility for treaty 
implementation in order to avoid, or at the very least rapidly 
settle, what seemed a never-ending series of infringements that 
often ended in violence. As Parkes observed in 1869, what he was 
engaged in doing was tantamount to applying 'our refined system 
of the present day' to the Middle Ages in Europe: in other words, 
it was an attempt to use 'civilization' to subjugate 'barbarity' in 
the interests of free trade. 19 However, one can also speculate that 
their determination to enforce the use of European protocol had 
its roots in their common service in China, where, as Hevia has 
suggested, the British community had come to make a fetish out 

16 Hevia, English Lessons, 1419. 
17 Wade (Peking) to Hammond, 18 Apr. 1873, Hammond Papers, TNA, FO 391/20. 
18 Gladstone to Granville, 3Jan. 1873, Granville Papers, TNA, PRO 30/29/62. 
19 Parkes to Hammond, 7 June 1869, Hammond Papers, TNA, FO 391/r5. 
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of the ko'u-to'u issue, seeing in it a challenge to their esteem and 
identity.20 It therefore seems that diplomatic practice and proto-
col became important in East Asia because, unlike in Europe 
where it acted as a lubricant to diplomatic relations, in this 
region it became both the battering ram of capitalism and a 
symbolic battleground between two competing cultures. 

The local British representatives were, of course, not the only 
ones who recognized the importance of diplomatic practice, 
protocol, and ritual in East-West relations, for both the Chinese 
and Japanese political elites were also highly attuned to their 
significance. China andJapan would, though, follow very differ-
ent paths in the remaining years of the nineteenth century in 
regard to how far they went in adopting Western practices. 
Indeed, it is not going too far to say that their divergent 
approaches to diplomacy mirrored their attitude towards 
modernization as a whole. 

In China a marked reluctance to engage in diplomacy along 
Western lines, and particularly in its ritual aspects, continued 
until the 1890s. It was, for example, not until 1877 that China first 
appointed a minister to London and 1878 before a legation 
opened in Washington. Even then its representatives took longer 
than their Japanese counterparts to become accustomed to 
Western diplomatic practice. In the area of royal relations 
progress was even slower, for imperial audiences continued to be 
granted only very sparingly and visits by European royalty to the 
court at Peking were not encouraged. This naturally led the West 
to respond in kind. Thus in 1884 Queen Victoria refused to 
engage in the practice of sharing family news with the Chinese 
emperor on the grounds that there was 'no personal connection 
between her and that court'. 21 

Japan's approach differed markedly. It very quickly began to 
adopt Western diplomatic practices and especially to make overt 
use of court diplomacy. Its motive was primarily to counter the 
impression that it was 'barbaric' and to reconstitute itself as a 
civilized and enlightened country. In this way Japan would 
demonstrate that it deserved to be freed from the shackles of the 
unequal treaties that it had been forced to sign in the 1850s. In 
addition, however, as the historian Yoshimura Michio has 

2o Hevia, English ussons, 65-6. 
21 Ponsonby to Granville 20 Sept. 1884, TNA, FO 46/324. 
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asserted, this process needs to be seen in the context of the more 
general trend of Datsu-A þÿNyu-L (leaving Asia and entering 
Europe), that is to say, thatJapan did not see any future in the 
traditional Asian order or any prospect of constructing an 
alliance system with its regional neighbours that would provide it 
with security. Its adoption of Western diplomatic norms, includ-
ing court diplomacy, was therefore also based on a general desire 
to acquire a position for itself within the European system of 
states in the belief that this 'modern' approach to international 
relations would secure its strategic interests. 22 

The disparity between the Chinese and Japanese became 
evident as early as 1869 when Queen Victoria's son Prince 
Alfred, the duke of Edinburgh, visited both countries as the 
captain of HMS Galatea. In China the visit had to be a purely 
private one, for the Chinese court refused to receive him. 23 In 
Japan, however, Parkes told the Japanese authorities that the 
duke would not insist on an audience, but that if one took place 
he had to be treated with the respect due to a son of the British 
monarch. 24 Having no precedent for a European prince visiting 
the country, this issue sparked a passionate debate among the 
Japanese political elite. The progressive wing of the government 
felt that the duke should be welcomed on a basis of complete 
equality in order to show that the new regime would not be 
deflected by the continued existence of anti-foreign þÿ(sonnM þÿjMi) 
sentiment and that it was willing to open Japan to the world. 
Conservatives, however, decried any such audience as an insult 
to their semi-divine emperor. In the end the progressives won the 
debate, and, as Japanese historians of this episode have demon-
strated, the government spent a considerable sum of money on 
ensuring that the duke's stay was as comfortable as possible.25 

22 Michio Yoshimura, 'Kyiitei gaikoni miru "Nihon no clatsu-A nyu-0" katei: Nichi-Ei 
kankei o jirei toshite' [The Process of 'Leaving Asia and Entering Europe' as Seen from 
Court Diplomacy: The Example of Anglo-Japanese Relations], K'nkushigaku, 138 (1995), 44--6. 
23 Parkes (Tokyo) to Lady Parkes 7 Aug. 1869, quoted in F. V. Dickins and S. Lane-

Poole, The life ef Sir Harry Parkes: Sometime Her Mqjes!)l's Minister to China and Japan, 2 vols. 
(London, 1894), ii. 122. 
24 Parkes to Clarendon, 26July 1869, no. 154, TNA, FO 46/110. 
25 See Y oshitake Oka, 'Ejinbara-ko no rai-Nihon to toji no joi undo' [The Duke of 

Edinburgh's Visit to Japan and the Exclusionist Movement], in id., Reimeiki no Meiji Nikon: 
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Japanese Negotiations] (Tokyo, 1966), 89-133; and Masakuma Uchiyama, 'Meiji kyiitei 
gaiko no enkaku: Meiji ninen no Eikoku oji raicho o kiten toshite' [The Development of 
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Once the audience had been agreed to, theJapanese also acqui-
esced to further stern demands from Parkes. The minister, noting 
that the emperor's most senior advisers would be located on a 
raised part of the reception hall, insisted that both he and the 
commander-in-chief China station, Admiral Keppel, as repre-
sentatives of the queen, should occupy the same position. 26 In the 
end the visit achieved its objective of making a good impression, 
for the duke informed the queen that he had been received with 
'the greatest civility and attention', and Gladstone acknowledged 
that the welcome constituted 'an opening of the door to friendly 
intercourse'. 27 

Having made this important step, the Japanese government 
and court moved forward on a number of fronts in order to foster 
the impression thatJapan was a 'civilized' country. The most 
significant move was that it constructed its own foreign ministry, 
the Gaimusho, and began to open legations and consulates 
overseas. 28 Initially the latter process did not run smoothly, for 
the first representatives thatJapan appointed lacked the neces-
sary social rank to have any impact on the European courts and 
there was little understanding of what kind of credentials they 
should carry. Thus, the firstJapanese representative to Britain, 
Sameshima Naonobu, who was the son of a doctor, was given a 
poor reception in 1871 by the Foreign Office because of the 
uncertainty about his status.29 However, the Japanese soon 
corrected their error by sending abroad promising men from 
good families, such as Saionji Kimmochi, Aoki þÿShkzM, and þÿKatM 
Takaaki. These Japanese diplomats were jealous defenders of 
their country's reputation and moved to enhance its status. In 
one telling episode, þÿKatM, the minister to Britain from 1895 to 
1899, complained on his arrival in London about the state of the 
legation in Sussex Square, which he described to the þÿGaimushM 

Meiji Court Diplomacy: Regarding the Starting Point of the British Prince's Visit to 
Japan in Meiji 2], Hogalr.u ~ii, 50 (1977), 43-68. 
26 Oka, 'Ejinbara-ko no rai-Nihon to toji no joi undo', 122. 
27 Duke of Edinburgh to Queen Victoria, 3 Oct. 1869, Royal Archives Windsor, 
VIC/ Add A 20/ 1296, and Gladstone to Hammond, 14 Sept. 1869 Hammond Papers, 
TNA, FO 391/24. The author acknowledges the permission of Her Majesty Queen 
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28 On the establishment of the foreign ministry see Ian Nish, Tu Anglo-Japanese Alliance: 
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as 'not good enough'. He went on to observe: 'Japan, having 
achieved victory over China and being blessed with a great 
opportunity to move up in the social and diplomatic world, 
should look at this legation which is a place to which guests 
cannot be invited; it is truly a disgrace and damages our 
country.'30 After three years oflobbying he was finally rewarded 
and in September 1898 the legation moved to a more sumptuous 
site in Grosvenor Square. 

Another area of activity was Japan's attempt to create as close a 
facsimile as possible of the kind of relationship that existed in 
Europe between its own government and court and the corps diplo-
matique. As early as 1869 the Japanese government initiated the 
practice of inviting the foreign diplomatic representatives to a 
reception to mark the emperor's birthday.31 Shortly after this 
another European practice was adopted when in 1872 the 
emperor began to hold an annual New Year's reception for the 
foreign diplomats. 32 At the start these ritual gatherings consisted 
of a mixture of both Japanese and European customs, but as the 
years passed they conformed ever more closely to the latter. For 
example, in 1881 the British charge d'affaires in Tokyo reported 
that that year's reception had seen an innovation that leaned 
towards European convention, namely, that for the first time the 
empress and the wives of the foreign diplomats had been 
present. 33 This widening of government functions to include 
women was a major change, for they were traditionally excluded 
from such events. Another initiative intended to stress Japan's 
openness was that the emperor began to grant audiences to 
prominent non-official visitors to Japan. In this case the precedent 
was established in 1870, when the former American secretary of 
state, William Seward, came to Japan in a private capacity.34 

30 Michio Yoshimura, 'Nichi-Ei kyiitei koryu shi no ichimen: sono seijiteki seikaku to 
hiseijiteki seikaku' [One Face of Anglo.Japanese Imperial Court Relations: Their Political 
and Non-Political Character], in Yoichi Kibata, Ian Nish, Chihiro Hosoya, and 
Takahiko Tanaka (eds.), Nuhi-Ei koryu sh~ i. Seyi-Gaiko 1600-1930 [The History of Anglo-
Japanese Relations, i. The Political-Diplomatic Dimension, 1600-1930) (Tokyo, 2000), 
312-13. 

31 Parkes to Clarendon 28 Oct. 1869, no. 213, TNA, FO 46/I14. 
32 Adams (Tokyo) to Granville, 12 Feb. 1872, no. 37, TNA, FO 461152. This first 
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In addition, Japan sought to construct a direct avenue of 
approach to the European courts in the sphere of ceremony and 
protocol. The most notable example of this was that members of 
the Japanese royal family now began to visit Europe and the 
United States. The first occurred in 1871, when Prince Higashi 
Fushimi travelled to Britain in order to further his studies. 35 

Another important precedent was that in 1876 Japan established 
an order of chivalry-the Order of the Chrysanthemum-that 
was expressly designed to be conferred on members of the 
Japanese royal family, foreign monarchs, and princes of the 
blood. The second recipient, after the emperor himself, was Tsar 
Alexander II in 1877, and after that it was conferred on most of 
the leading European sovereigns. 36 The assassination of 
Alexander II in 1881 also led to a further initiative, namely, 
Japan's adoption of the European practice of observing court 
mourning on the death of foreign sovereigns. 37 

In addition,Japan worked to provide elaborate receptions to 
visiting royalty. In 1872, when Prince Alexis of Russia toured 
Japan, the court built on the precedents set during the duke of 
Edinburgh's visit and moved even closer to European practice. 
For example, at a military review held for the prince, the emperor 
and his guest arrived together in an open carriage, which was the 
first time that the former had appeared in public in a position of 
equality with a foreigner. 38 Later in the decade both Prince 
Heinrich of Prussia and the duke of Genoa visited the country, 
were granted audiences by the emperor, and permitted to stay at 
one of the imperial palaces. In 1881 an even grander welcome was 
provided for Queen Victoria's grandsons, Prince Albert Victor 
and Prince George (later to be King George V). Nine years later, 
another of the queen's sons, Prince Arthur, the duke of 
Connaught, touredJapan accompanied by the duchess. On this 
occasion, too, the reception was extremely cordial. This practice 
could, however, backfire, as it did most notably in 1891 when a 
xenophobicJapanese policeman attempted to assassinate the visit-
ing tsarevich of Russia, later to be Nicholas II. 

35 Parkes to Granville, 22 Dec. 1870, no. 168, TNA, FO 461127. 
36 Hall memorandum, 3 Mar. 1886, TNA, FO 46/354. 
37 Satow (Tokyo) to Bigge, 28 Jan. 1897, Salisbury Papers, Hatfield House, 
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There was, then, a concerted effort by the Japanese state to 
adopt, as one diplomat put it, the 'ideas and customs of the 
courts of Europe'.39 This, in turn, was intended to put a public 
face to the wider reforms that Japan was introducing and to 
demonstrate that it deserved 'to stand upon a similar footing with 
the most enlightened nations'.40 The obvious question to ask is 
whether this policy, allied to its new adherence to Western diplo-
matic practice, actually achieved any substantive results. In other 
words, is there any evidence that this attempt to turn the 
Japanese court and foreign ministry into institutions on a par 
with their European counterparts led to a notable growth in 
respect? Or did it merely result in accusations of Japan's having 
pretensions above its station and consequently to slights both 
intentional and unintentional being administered to its self-
esteem? 

In regard to diplomatic contacts, it has to be said that change 
did come, but that it was a slow and frustrating process. The 
problem, if boiled down to its essence, was that while Japan self-
consciously adopted the garb of civilization in order to persuade 
the Great Powers that the unequal treaties could safely be revised, 
this was not enough in itself to transform Western attitudes. What 
the West desired was root and branch reform rather than piece-
meal measures designed to create an aura of enlightenment. 
Thus, while the European diplomats carefully reported each posi-
tive step in regard to Japan's adopting of Western protocol and 
practices, these advances were not enough in themselves. 

At the centre of Japan's dilemma was the fact that evidence of 
continued domestic unrest and a series of violent attacks on 
foreigners consistently undermined its efforts to demonstrate that 
its reforms had taken root. One aspect of this problem was that 
although the Japanese government was already trumpeting its 
achievements in the early 1870s, nothing had been done to 
prevent samurai walking around in public carrying swords. The 
latter practice ended only in 1876, much to the relief of Parkes, 
who observed that it was 'a custom which was incompatible with 
progress and real reform'.41 The failure of the government to 

39 Kennedy to Granville, 22 Nov. 1880, no. 181, TNA, FO 46/258. 
4-0 Emperor Meiji to Queen Victoria undated, enclosure in lwakura to Granville, 6 

Sept. 1872, TNA, FO 46h60. 
41 Parkes to Derby, 11 Apr. 1876, no. 71, TNA, FO 46/205. 
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introduce new legal codes was another cause of complaint. In 
November 1872 the foreign secretary, Lord Granville, explained 
to the visitingJapanese special ambassador, lwakura Tomomi, 
that Britain's policy over extraterritoriality was to 'yield the local 
authorities jurisdiction ... in precise proportion to their advance-
ment in enlightenment and civilization'. 42 Yet four years later the 
permanent under-secretary at the Foreign Office, Lord 
Tenterden, was still rejecting treaty revision on the grounds that 
Japan had yet to launch any meaningful reform in this area and 
still retained torture as a tool of judicial investigation. 43 

Accordingly, the representatives of the Powers tended in the 
1870s to see Japan's reforms as either largely cosmetic or as actu-
ally counter-productive to the security of the country. Thus in 
1871 the British charge d'affaires in Tokyo, Francis Adams, criti-
cized the Japanese government's tendency 'to Europeanize them-
selves with undue haste'.44 Three years later,Julian Pauncefote, 
who oversaw relations with Japan at the Foreign Office, went 
even further in his criticism, noting that recent events 'show 
plainly the newly established civilization is merely in outward 
emblems, such as the European dress affected by the travelled 
youngJapanese, and has no real hold over the country'.45 Japan's 
self-conscious efforts to 'enlighten' itself therefore had little imme-
diate effect. 

Reinforcing this disdain for Japan's efforts was the fact that Sir 
Harry Parkes, whose attitude towards the country continued to 
reflect his prior experience in China, still exercised great influ-
ence. Parkes, as might be expected, was sceptical aboutJapan's 
progress and quick to criticize its pretensions. When an assassin 
narrowly failed to kill lwakura in 1874, Parkes's acid comment on 
the affair was: 'So true it is that the Ethiopian does not readily 
shed his skin nor the fresh lacquer of "civilization" change 
Japanese nature.'46 Not surprisingly, right up until his transfer to 
Peking in 1883, he remained a firm opponent of any precipitous 
move towards treaty revision. Parkes's officious attitude was 
complemented by his volatile temper, which had a decidedly 
counter-productive effect on Anglo-Japanese relations. As early 

42 Aston memorandum, 27 Nov. 1872, TNA, FO 461I60. 
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as 1871 lwakura complained of Parkes's 'violent demeanour', 
which he felt undermined the value of the help he offered, and as 
late as 1891 his memory was being evoked as a root cause of one 
Japanese statesman's Anglophobia.47 

In contrast to Parkes, the younger diplomats and consuls who 
came to Japan tended to develop a more positive impression of 
its progress. For example, after his departure fromJapan in 1872, 
Adams became a keen advocate of friendship between Britain 
andJapan and a supporter of concessions in any future talks over 
treaty revision.48 This more positive appreciation of Japan's 
reform programme was further enhanced by the fact that its 
progress contrasted so sharply with the isolationist conservatism 
still practised by China. In 1883, the minister designate, Sir 
Francis Plunkett, who had served as first secretary under Parkes 
in the mid-1870s, argued for the need for Britain to adopt a more 
conciliatory line on the then stalled treaty negotiations by making 
a comparison between enlightened Japan and reactionary 
China.49 In this he was supported by Ernest Satow, a member of 
the Tokyo legation since 1863, who averred that Japan, in 
contrast to China, had throughout its history 'always been eager 
to adopt the ideas and institutions of superior civilizations'.50 

Thus by the 1880s there was a greater appreciation of what 
Japan had achieved both politically and culturally, and the posi-
tive conclusions reached by the younger generation of diplomats 
slowly seeped into mainstream Foreign Office thinking. 

Japan's gradual elevation in the 1880s to a position of greater 
importance and European recognition of its right to treaty 
reform was not, however, due solely to appreciation of the sincer-
ity and effectiveness of its domestic civilizing mission. In addition, 
it reflected strategic realities and, in particular, in the British case, 
the need to counter the rising power of Russia in East Asia. From 
this perspective,Japan even occasionally crossed Britain's hori-
zons as a potential ally that might be able to assist in countering 
Russian pretensions. This, in turn, led to awareness in the 
Foreign Office that British dismissal of Japanese reforms could be 

47 Diary entry 24 Oct. 1871, Satow Papers, TNA, PRO 30/33 15/ 4, and Fraser 
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counter-productive.51 International rivalries also assistedjapan 
in that Britain feared that the Germanophilia that appeared to 
percolate the former in the 1880s might have an adverse effect on 
British trade unless the Foreign Office took a greater interest in 
treaty revision. Thus, both issues of realpolitik and changes in the 
way in whichjapan was perceived in cultural terms led slowly to 
its being treated with more respect. This process culminated in 
1894 with the signing of a new Anglo-Japanese commercial treaty 
replacing that of 1858. 

The same trajectory of a slow and somewhat grudging move 
towards greater respect and equality was also evident in the 
symbolic world of court diplomacy. In this field of study it is 
important not to assume, pace David Cannadine's recent book, 
Omamentalism: How the British Saw Their Empire, that kingship was 
an attribute that necessarily transcended international borders, 
cultures, and the racial divide.52 The efforts of the Japanese 
government to turn its court into a facsimile of European prac-
tice were by no means automatically reciprocated by the 
monarchs of the Great Powers. Indeed,Japan's experience from 
the 1870s to the 1890s led to a series of setbacks and even humili-
ations in its effort to be treated as an equal. 

One area of disappointment came in regard to the conferring 
of decorations. The awarding of orders of chivalry between royal 
families carries with it the understanding that this is a reciprocal 
exercise. To an extent this worked for the Japanese, for in return 
for the conferring of the Order of Chrysanthemum, the emperor 
did receive a number of Europe's highest decorations, including 
Russia's Order of St Andrew and Germany's Order of the Black 
Eagle. 53 This clearly constituted a significant triumph, but in the 
case of the Order of St Andrew it has to be pointed out that its 
bestowal on the emperor was an act of naked political expedi-
ency as Russia was at the time on the point of going to war with 
China.54 At the same time, however, the king of Spain slighted 
the Japanese for, after receiving the Chrysanthemum, he refused 
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for a number of years to confer his highest order on the emperor 
on the grounds that the latter was not worthy of such an 
honour.55 

In the British case, the Japanese also had cause for disappoint-
ment. In December 1880 the Japanese minister in London, Mori 
Arinori, enquired unofficially whether the conferment of the 
Chrysanthemum on the queen would be reciprocated by the 
bestowal of Britain's highest decoration, the Order of the Garter, 
on the emperor. The answer was a resounding no; Her Majesty's 
private secretary noting baldly: 'The Queen says that the idea of 
the Garter is preposterous-for the Mikado. '56 In part, this can 
be explained by the fact that the Garter was a Christian order, 
but it also demonstrates that Japan was seen as occupying a 
lower rank than the Ottoman empire or Persia, for an exception 
had already been made for the sovereigns of those countries in 
the middle of the century. The most that the queen was prepared 
to offer was the Star of India. This was an interesting proposal, 
for it is clear from the correspondence at the time that this move 
reflected a desire to create a strict differentiation between 
European and Asian monarchs, in which the latter were to 
receive only the decorations associated with India. 57 Desiring 
nothing less than equality, Emperor Meiji duly let it be known 
through private channels that he was not prepared to be treated 
as if he were a mere 'Asiatic Prince' and rejected the offer. 58 Thus 
for the rest of the queen's reign she and the emperor did not 
exchange decorations. Even in 1886, when the emperor decided 
to demonstrate his pleasure with Britain for its assistance in the 
latest round of treaty revision talks by conferring the Order of the 
Chrysanthemum on the Prince of Wales, there was no move 
towards reciprocity. Indeed, it was not until 1890, when the 
queen decided to confer the Grand Cross of the Order of the 
Bath (GCB) on Prince Komatsu, that any British decoration was 
awarded to a member of the Japanese royal family. 59 Even then 
this did not precipitate a rush, for the gap before the next deco-
ration was conferred was a long eleven years. 

55 Pauncefote minute, 1Jan. 1881, TNA, FO 46/278. 
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The picture in regard to the visits made by Japanese princes to 
Britain was equally bleak, for the British court displayed a singu-
lar inability to treat them as if they were considered to be treas-
ured guests. It was this issue, above all others, that led British 
diplomats inJapan to despair. To the representatives in Tokyo 
the stress that the Japanese government and court placed on 
matters of protocol was abundantly clear. Thus in 1886, when it 
was announced that Prince Komatsu would come to Britain to 
present the Order of the Chrysanthemum to the Prince of Wales, 
Plunkett implored the Foreign Office to see the significance of this 
gesture. It was, he observed, an 'offer of great political impor-
tance; it is the first open step made by the Court towards 
England'. 60 He underlined his appeal by noting that four years 
previously another member of the royal family, Prince Arisugawa, 
had visited Britain and come away believing that he had been 
treated with a 'want of courtesy'.61 Plunkett had worked hard at 
the Japanese court to eradicate that poor impression and did not 
want to see any further reverses. One reason for his sensitivity was 
the knowledge that other European courts had proved far more 
welcoming than that of Queen Victoria. In a number of 
despatches that year Plunkett noted that Japanese dignitaries 
often returned from their visits to Europe festooned with decora-
tions, which, he observed 'appeal greatly to the Japanese mind'.62 

In particular, it was Germany's lavish indulgence of Japanese visi-
tors that agitated him, for he was convinced that this only perpet-
uated the increasing tendency of Japan's leaders to lean towards 
German advisers and models of governance. 63 

Plunkett's words did not do much good, for, while Komatsu's 
first stay in Britain at the end of 1886 passed without incident, his 
return in the following year for the queen's golden jubilee was 
little short of disastrous. At this event Japan was treated as a 
minor royal country ranked alongside Siam, Persia, and Hawaii. 
As a result, Komatsu was housed at a hotel rather than a palace 
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and was supplied neither with a police guard nor a carriage to 
take him to the commemoration service at Westminster Abbey.64 

Accordingly, when the Japanese government was asked in 1897 
whether it wished to send a representative to the diamond 
jubilee, it responded that it would do so only if Britain would 
guarantee him equal treatment to that given to the European 
guests. 65 By this point, with the treaty revision process completed 
andJapan clearly a power in its own right, Britain was willing to 
meet this request and an assurance was given that an imperial 
prince would be shown 'every courtesy due to his exalted rank'.66 

As a result, Prince Arisugawa attended the jubilee and this time 
the Japanese government seems to have been reasonably content 
with his welcome. 67 

This proved to be the turning of the tide, for three years later 
Prince Kanin was given a notably more friendly reception. In 
this case Satow recommended that much should be made of the 
prince in order to signal Britain's pleasure atJapan's restrained 
behaviour in regard to the outbreak of the Boer war and, accord-
ingly, several audiences were arranged for him including lunch 
with the queen.68 The visit was, however, a success not just for 
political reasons, but also because of the character of the prince, 
who, in contrast to many of his predecessors, spoke good French 
and was therefore able to converse freely with his hosts. 69 This 
clearly made him a more favoured guest than many who came 
both before and after him. 

Despite this late flowering of royal regard for Japan, it is clear 
that overall its acceptance into the European monarchical club 
was slow and limited in scope. One can posit a number of 
reasons for this relative failure. The most obvious is that differ-
ences in race and religion did act as substantial obstacles to any 
attempt to construct a closer relationship. Certainly Queen 
Victoria does seem to have been consistently averse to bestowing 
favours on 'oriental princes' and in most cases would act in a 
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generous spirit only when she came under pressure from the 
government. Thus, in the absence of any imperative political 
reason, royal guests from East Asia could normally expect lack-
lustre treatment. Linked to this was, of course, the fact that for 
much of the period in question,Japan was, indeed, not seen as a 
very important player on the world stage. It therefore did not 
warrant treatment that symbolically elevated it from the Asian to 
the European plane. This began to change only in the mid- to 
late 1890s, when East Asia became a primary focus for European 
rivalries. In this environment Britain could not allow the other 
European states to be seen as more forthcoming and thus moder-
ated its behaviour. 

Japan's adoption of Western diplomatic and court practice 
did, then, eventually begin to pay dividends, but one should not 
assume that even in the 1890s this meant that it was treated as a 
complete equal. It was clearly more important than it had once 
been, and could not be dismissed as an uncivilized non-entity, 
but it was still a faraway country whose importance lay primarily 
in its value as a market for British goods. Even as late as 1895, 
when Japan had just won its unexpected military victory over 
China, the foreign secretary, Lord Salisbury, advised Satow, who 
had just been made the minister to Tokyo, that the primary focus 
of British policy should be increasing trade. 70 Those who cared 
most about Japan's potential and who praised its progress 
towards civilization tended to be the British representatives in 
Tokyo. They were also the most aware of how sensitive Japanese 
officials were in regard to protocol and how this might be used to 
winJapan over. However, men such as Plunkett and Satow were 
only rarely able to exert much effective influence on their 
colleagues at home or on the queen's court. 

While Japan achieved only limited success in the short term, it 
could be said that this laid the basis for future success and thus 
did, eventually, bear fruit. When, for largely strategic reasons, 
the Anglo-Japanese alliance was signed in 1902, the Japanese 
foreign ministry and court were well placed to solidify this align-
ment by developing ties with their British counterparts. In the 
diplomatic and political field the Japanese worked hard to 
present themselves as worthy allies of the British by emphasizing 

70 Salisbury to Satow, 3 Oct. 1895, Salisbury Papers, Hatfield House, 3M/ A/i26/86. 
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that they desired to uphold common values in East Asia-an 
interesting irony when one recalls how Parkes had once treated 
them. In the field of royal diplomacy it can be argued that during 
the 1900s and 1910s the close relationship between the two courts 
became the bedrock of the alliance. A number of high-profile 
royal visits were made and decorations exchanged, including, at 
last, the conferment of the Order of the Garter on Emperor 
Meiji in 1906.71 Had Japan failed to initiate a rapid reform of its 
customs and practices in the last three decades of the nineteenth 
century the healthy ties that developed between the two coun-
tries after the signing of the alliance would have been much 
harder to construct. The obvious contrast here, of course, is with 
Ch'ing China, whose relations with the West lagged behind those 
of Japan in the diplomatic sphere and even more dramatically in 
the arena of court protocol. Indeed, China did itself no favours 
by its adherence to myopic isolation, not just because this 
hindered the development of relations with the West, but also 
because its intransigence only had the effect of reinforcing the 
wonder that foreign observers increasingly felt at the progress 
thatJapan had made. 

What the above demonstrates is that even in the modem era 
the cultural and ceremonial aspects of diplomacy, which might 
seem at first to be mere trivia should, in fact, be seen as signifi-
cant elements in diplomatic relations that can provide telling 
comments about mutual interaction. This is especially the case 
when studying relations between Western and non-Western 
political entities. As the age of high imperialism dawned, diplo-
matic protocol was a weapon that the European states used to 
coerce 'oriental' states into respecting their treaty obligations. 
This was particularly significant when entering into relations 
with feudal countries, such as Japan, where confusion over where 
sovereignty resided appeared to allow the latter to evade and 
prevaricate about their responsibilities. 

Following this enforced opening, Japan set out on the path of 
reform. In this process, it recognized the place that protocol 
issues and court diplomacy might play in the cultivation of a 
'civilized' image and adopted Western practice in the hope that 
this might pay dividends in the field of treaty revision. Progress in 

71 Antony Best, 'Race, Monarchy and the Anglo-Japanese Alliance, 1902-1922', Social 
Science]apan]oumal, 9/2 (2006), 171-86. 
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this field was slow, for the racial, cultural, and religious divide 
clearly acted as a brake on such interaction and 'civilization' 
could not be attained overnight. Moreover, those local represen-
tatives, such as Parkes, who had forcedJapan to change, were 
loath to acknowledge its progress. Still, it is possible to map in the 
European reaction to Japanese reforms in the field of diplomacy 
a slow change in cultural attitudes and an acceptance thatJapan 
had risen above its Asian origins. Thus even before Japan's 
victory over China in 1895 had proved it to be a regional power, 
the West had come some way in learning to respect the former--
a development symbolized by the Anglo-Japanese commercial 
treaty that was signed just before the conflict with the Chinese 
broke out. Japan's change in fortunes was, therefore, not only 
due to Western recognition of its strategic and economic poten-
tial; it was also a result of the way in which it managed to change 
how it was perceived. Through incremental developments such 
as changes in protocol for the corps diplomatique, and major 
reforms such as the introduction of a modern legal code, it built 
itself a reputation for being 'civilized'. In a sense, one can see 
here a parallel commentary to those events that usually concern 
international historians and the way in which culture and proto-
col can be used to illustrate trends and perceptions that might 
otherwise be hard to map. The unavoidable conclusion is that 
diplomatic practice and protocol need to be studied more 
because, in their ability to shed light on how countries perceive 
and interact with each other, they go to the very heart of diplo-
macy. 



10 
Oriental Slowness? 

Friedrich Rosen's Expedition to the 
Sultan of Morocco's Court in 1906 

SABINE MANGOLD 

When Friedrich Rosen (1856-1935), 1 one of the Weimar 
Republic's first foreign ministers, published his memoirs in the 
early 1930s, he had a great deal to remember. His work, tellingly 
entitled 'From the Itinerant Life of a Diplomat', comprised more 
than 600 pages over two volumes.2 One particular encounter 
remained especially vivid in his memory, namely, his audience 
with Sultan Mulay 'Abd al-'Aziz of Morocco in 1906. Rosen 
wrote about this: 'The purpose of my journey was primarily to 
prevent Germany from withdrawing too much. Ifl had not gone, 
it would generally have been taken as a sign that Germany was 
giving up any attempt to take an active part in Moroccan politics. 
. . . I do not regret having undertaken this expedition. The 
impressions it left behind rank with those of the most beautiful 
and interesting things I saw in the Orient.'3 

This brief introduction to Rosen's description of his 'Journey 
to the Court of the Sultan in Fez'4 points up the ambivalence 
with which the German envoy in Morocco fulfilled his diplo-
matic duties. On the one hand, as a diplomat convinced of the 
intrinsic value of diplomacy, Rosen emphasized the political 
importance of his first audience with the Moroccan ruler. On the 
other hand, his choice of words alerts the reader to the futility 
Trans. Angela Davies (GHIL). 

1 Historische Kommission bei der Bayerischen Akademie der Wissenschaften (ed.), 
Neue Deutsche Biographie, 22 vols. (Berlin, 1953-2005), ii. (1955), 5~3, lists the most impor-
tant literature on the topic. 

2 Friedrich Rosen, Aus einem diplomatischen Wanderleben, 2 vols., i. Auswiirtiges Amt Mo:rokko 
(Berlin, 1931), ii. Bukarest, Libanon (Leipzig, 1932). 

3 Ibid. 
4 Ibid. 280-300. 
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and irrelevance of this long and complicated journey to the town 
in which the Sultan resided, located between the coastal moun-
tains and the central Atlas mountains. In retrospect, the best he 
could make of it was to present it as a tourist expedition which 
was of particular importance to him personally. 

This small detour brings us to the subject of this essay as indi-
cated in the title. The new interest in a cultural history of diplo-
macy before the First World War cannot and should not ignore 
diplomacy in the Middle East and in North African states, for 
anyone who is interested in the cultural history dimension of the 
diplomatic service, in diplomatic practice, and the worlds in 
which diplomats moved, will perhaps be able to see more clearly 
the characteristic features of the European diplomatic service and 
how expectations of it changed in the long nineteenth century by 
looking at encounters between European diplomats and oriental 
(court) diplomacy.5 Despite, or rather, because of this approach, 
this essay argues explicitly that we should not assume an 'oriental' 
(or, for that matter, 'European') diplomacy and diplomatic 
culture. We must acknowledge that, in principle, there was as 
much variation between the Middle Eastern and North African 
states as between the European states. And secondly, this essay 
suggests that we should look at individual cases first in order to 
learn to separate the political dimension of diplomacy-after all, 
the first purpose of diplomacy is to serve the power of the state-
from 'experiences of cultural differences',6 and specific forms of 
diplomacy. In this sense the present case study, drawn from the 
context of German-Moroccan relations, sees itself as a snapshot 
of the beginning of the twentieth century which highlights 
changes in the mentalities of European diplomats and reactions in 
the Maghrib. For the historian of the Middle East and North 
Africa, to observe the adaptation or continuing strangeness of 
reception and court ceremonial many also partially answer the 
question of to what extent states such as Morocco, or the 
Ottoman empire, were or were not part of the Concert of the 
European powers in the nineteenth century. 

5 The use of the terms 'Orient' and 'oriental' in this essay reflect the contemporary 
German notion that North Africa and Morocco were part of the Orient as a cultural entity. 

6 'Aneignung des Fremden: Differenzeifahrung von Diplomaten in Europa (1500-1648)' 
<http://hsozkult.geschichte.hu-berlin.de/tagungsberichte/id=758>, accessed 23 May 
2007, I. 
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Research on Middle Eastern diplomacy in the modern period 
is very much in its infancy. Since the ground-breaking essay by J. 
C. Hurewitz on the institutionalization and professionalization of 
Ottoman diplomacy was published in 1961, the discipline has 
long concentrated on looking for signs of its 'Europeanization'.7 

This approach, however, assumes the existence not only of an 
'oriental' diplomacy, but also of fixed norms and patterns of 
behaviour, established and practised by Europe, which served as 
a model. In the case of Hurewitz's subject-the setting up of 
permanent embassies in Europe, a foreign ministry, and profes-
sional training for diplomats-this point of orientation may have 
existed. As far as 'European' ceremonial in the nineteenth 
century is concerned, however, we lack surveys which provide 
convincing patterns for comparison. Moreover, not enough 
research has been done on the diplomatic practice of the various 
Middle Eastern and North African states at any period to allow 
clear statements to be made, not to mention similarities or differ-
ences between various diplomacies.8 Instead of investigating 
'Europeanization', recent work on diplomacy, which is increas-
ingly including the Ottoman empire at least in the European 
context, is more interested in the experiences of difference and 
otherness which can be found both within Europe and in 
comparisons with other states.9 Such current investigations 
explicitly or implicitly interpret the history of diplomacy as an 
'interplay between experiences and specific practices which can be 
observed in the space in which political entities, determined by in 
part divergent norms, encounter each other'. 10 It must be added 

7 Jacob Coleman Hurewitz, 'The Europeanization of Ottoman Diplomacy: The 
Conversion from Unilateralism to Reciprocity in the Nineteenth Century', Belleten, 25 
(1961), 455-66. 

8 'Diplomatische Praxis und Zeremoniell in Europa und dem Mittleren Osten in der 
Friihen Neuzeit' <http:/ /hsozkult.geschichte.hu-berlin.de/tagungsberichte/id= 1026>, 
accesssed 23 May 2007. 

9 e.g. the two conferences: 'Aneignung des Fremden: Differenzerfahrung von 
Diplomaten in Europa (1500---1648)' (as in n. 6) and 'Diplomatische Praxis und 
Zeremoniell in Europa und dem Mittleren Osten in der Friihen Neuzeit' (as in n. 8). 
Christian Windler, La Diplomatie comme experience de l'autre: Consuls Franfais au Maghreb 
1700-1840 (Geneva, 2002). 

10 On this approach see ibid. 11: 'Les relations franco-tunisiennes entre 1700 et 1840 
servent, clans ce cas, de point d'observation pour une etude qui essaie de reinterpreter 
l'histoire de la diplomatie comme un ensemble d'experiences et de pratiques specifiques, 
observables clans des zones des contact entre des entites politiques regies par des normes 
partiellement divergentes.' Emphases added. 
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that despite their persistence, these norms and political entities as 
well as the practices and experiences, that is, the perceptions, 
interpretations, and actions derived from them were subject to 
historical processes of change. 

I 

Not surprisingly, Rosen's actual stay in Fez, descriptions of the 
sultan, and accounts of discussions with the Moroccan dignitaries 
take up the greatest space in Rosen's autobiographical report on 
his journey to the Moroccan court. 11 Initially surprising, however, 
is the detail in which Rosen describes the preparations for the 
journey and the ride from Tangier to Fez. Before the reader's 
inner eye, he conjures up a seething mass of horses, people, and 
camels. In short, Rosen paints a picture of a traditional oriental 
caravan in which the German 'Mul at teir', the 'Master of the 
Bird', a Prussian Guards officer in a white uniform with a golden 
eagle on his steel helmet, 12 stands out only because he seems even 
more exotic than the North Africans. 'Anyone who has not 
undertaken such a journey', wrote Rosen, 'cannot find it easy to 
imagine what it means to supply a company of more than twelve 
Europeans and many followers, totalling about 100 people and 
100 animals, with all necessities for eleven days in a country which 
can provide nothing apart from bread and meat.' 13 

Given this account, the question arises as to why this early 
modern baggage train was assembled at all. While there were no 
railways or sealed roads into the interior in Morocco in 1906, 
there were motorcars. According to Rosen, in Fez the sultan 
indulged in 'his hobbies: photography, electronics, driving cars, 
and playing polo'. 14 Moreover, Rosen had experience with cars. 
Just one year before his Moroccan mission, he had arrived in 
Ethiopia in a Daimler lorry in order to present it to the emperor 
there. 15 For the sake of completeness and honesty, it should be 

11 See Rosen, Aus einem diplomatischm Wanderleben, i. 284---g8. 
12 Ibid. 281. 
13 Ibid. 282. 
14 Ibid. 290. Emphasis added. 
15 Ursula Gehring-Miinzel, 'Unsere Kriegstrommeln schweigen seit Monden. Der 

Wein kam aus dem Borchardt: Hundert Jahre deutsch-athiopische Freundschaft', 
Franlgurter Allgemeine :(,ti.tung, 41 (18 Feb. 2005), 46. 
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added that the attempt had failed because the German lorry 
broke down on the way. But theoretically it would have been 
possible to repeat the attempt, and successfully this time, having 
learned from experience. In the case of the journey to Fez, 
however, this had obviously never been considered. Given that 
horses and camels had been chosen as the means of transport, 
however, why did Rosen speak of a journey of exactly eleven 
days' duration? 

The route that the German envoy was to take went from 
Tangier to Fez, that is, about 200 km 16 from the Mediterranean 
coast into the humid interior. Yet a normal caravan could cover 
40 km a day without any difficulty. Although the actual distance 
to be covered was clearly longer than 200 km as the crow flies, 
even a train as big as the one that Rosen was riding with would 
have taken no more than six or seven days for the journey. 
By horse the journey could be quicker, as Walter Harris, 
Morocco correspondent for The Times, testified. He once covered 
the distance from Tangier to Fez in just four days on a forced 
ride. 17 Even on foot, the journey from Tangier to Fez could be 
completed in five to six days. 18 Rosen's explanation for this 
seems strange. In his memoirs we read: 
In all countries of the Orient, and in Mohammedan countries in the 
West, it is the custom to keep the first day's march so short that if neces-
sary one can ride home ·again to collect anything that has been forgot-
ten. On this journey, however, every day's march was relatively short 
and light. This was necessary so that the required travel time was taken. 
Whereas with us, privileged or fastidious travellers try to reach their 
goal as quickly as possible and despair if they arrive a few hours late, in 
Morocco it is the other way around: the more distinguished the trav-
eller, the longer he must travel. Eleven days were allocated for our 
journey. I must count myself lucky that I was not the sultan, otherwise 
my travel time would have been more than twice as long. 19 

16 Martin Theodor Houtsma et al. (eds.), Enzyklopadie des Islam, 5 vols. (Leiden, 
1913-38), ii. (1927), 75 ~emma: Fas) states that Fez is located about 195 km south-east of 
Tangier. 

17 Walter Harris, Morocco That Was (London, 2002; first published London, 1921), 24. 
See also the description of a similar hurried ride from Tangier to Fez by Karl Emil 
Schabinger Baron von Schowingen, the former dragoman of the German embassy in 
Morocco, in his Weltgeschichtliche Mosaiksplitter: Erlebnisse und Erinnerungen eines kaiserlichen 
Dragomans (Baden-Baden, 1967), 28, 229. 

18 Ludwig Pietsch, Marokko: Briefe von tier deutschen Gesandtschaflsreise nach Fez im Friilifahr 
1877 (Leipzig, 1878), 107. 

19 Rosen, Aus einem diplomatischen W anderleben, i. 282. 
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These rather ironic words were not about just any trip in 
Morocco that happened to pay the sultan a visit. Rosen was 
describing his journey to be accredited as German envoy to the 
ruler of the country to which he had officially been sent. Rosen 
had taken over the German mission in Tangier in October 1905 
and had established himself there in the circle of European diplo-
mats. 20 But almost a year elapsed before he set off on his first visit 
to the sultan. The diplomat's ride of several days' duration which 
this involved had been an established and unchanging part of 
diplomatic practice in the sultanate of Morocco since the early 
modem period. Traditionally the sultan sent a party to meet the 
diplomatic delegation, and not just outside his residence ofFez.21 

He dispatched escorts, transport in the form of horses, donkeys, 
and litters, and provisions towards the place where the diplomat 
had landed, which as a rule was the diplomatic centre of 
Tangier.22 Soldiers with flags and tents accompanied the foreign 
envoy's striking baggage train. All along the route it was received 
by local dignitaries or had to entertain them, for stops in the 
smaller places represented an enormous burden and financial 
expense for the ordinary people and the dignitaries, who were 
forced by the sultan's authority to comply.23 

Despite this long diplomatic tradition and practice which 
Rosen could have disputed, in his memoirs he resorts to an 
explanation from outside the realm of politics. But why did he 
feel that he could only mention with irony the Moroccan proto-
col that dictated that a foreign representative had to undertake a 
presentation ride lasting several days? And why did he feel that 
he could only explain it in cultural terms? How effective was the 

20 Ibid. 248-52. 
21 On Fez as the sultan's residence see Enzyklopiidie des Islam, ii. 75-84 (lemma: Fas). 
22 On Tangier see Abdellatif Ben Abdelhanine, Deutsck-marokkanische Beziekungen 

187,r1914: Gesckickte der int.emationalen Beziekungen (Aachen, 1998), 28-g. On social life in the 
diplomats' town see Rosen, Aus einem diplmnatiscken Wanderlehen, i. 251----2 and Richard von 
Kiihlmann, Erinnerungen (Heidelberg, 1948), 21:,14. 

23 On the manner in which the departure and the journey were managed, see a 
number of similar accounts: Rosen, Aus einem diplomatiscken W anderlehen, i. 280--4 including 
the photo 'Aufbruch der deutschen Gesandtschaft nach Fes', ibid. 188; Pietsch, Marokko, 
esp. 9g-106, ch. 7: 'Der erste Tag der Karavanenreise'; and Philip Durham Trotter, Our 
Mission to the Court qf Marocco in 1880 under Sir John Drumrrwnd Hay (Edinburgh, 1881), 8-11. 
See also the reference in Harris, Morocco That Was, IO. Harold Nicolson also provides 
details about the envoy's journey to Fez from the point of view ofa European diplomat in 
his Die Versckwiirung der Diplomaten: Aus Sir Arthur Nzcolsons Leben 184g-1928 (Frankfurt am 
Main, 1931), 124-6. 
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explanation that he gave? Is the reference made above to the 
imminent and potentially already existent technical improve-
ments in transport, which Rosen himself once declared were 
more significant for change in Asia and North Africa than all the 
preceding big historical events, 24 really an adequate explanation? 
This question arises all the more urgently when we consider that 
in the report for the German chancellor which Rosen composed 
immediately after his return from Fez, he mentions the eleven-
day duration of his journey, but passes no further comment on 
it. 25 If it is true, as Christian Windler has recently put it, that 'the 
greater the detail' in which envoys described diplomatic practices 
in their reports, 'the more unfamiliar the circumstances', 26 this 
would suggest that the length of the journey did not surprise von 
Bulow, but that Rosen was merely reminding his reader of a 
known Moroccan peculiarity. Rosen's reference in the first 
sentence of his report to 'the usual ceremonial fashion'27 in 
which the procession set off, fits with this hypothesis. Yet in the 
German context the duration of the journey was so remarkable 
that he explicitly mentioned it again. But in the political context 
of an official report, a cultural explanation was obviously not 
required. 28 

I have been unable to check systematically to what extent a 
deliberately protracted journey and delayed arrival originally 
formed part of the ceremonial repertoire of European rulers and 

24 Cf. Friedrich Rosen, Oriental Merrwries (London, 1930), 285: 'The spread of technical 
achievements, and especially the introduction of motor traffic, has wrought greater 
changes all over Asia and North Africa than the most important events in history.' 

25 See Politisches Archiv Auswartiges Amt (hereafter PAAA) R 15508: Beziehungen 
Marokkos zu Deutschland, 1 Sept. 1906-31 May 1907: Rosen to Reichskanzler von 
Billow, manuscript, 13 Nov. 1906, from Tangier: Verlaufund Ergebnisse der Mission 
nach Fes: 'Bei nicht iibermii.Biger---aber noch ganz sommerlicher--Warme vollzog sich 
der 11tagige Marsch auf die Hauptstadt' (fhe eleven-day march to the capital was 
completed in weather that was not excessively hot, but of quite summery warmth). 

26 Christian Windler, 'Diplomatie als Erfahrung fremder politischer Kulturen: 
Gesandte von Monarchen in den eidgeniissischen Orten (16. und 17. Jahrhundert)', 
Geschichte und Gesellscheft, 32 (2006), 5-44, at 43. 

27 PAAA R 15508: Rosen to Reichskanzler von Biilow, manuscript, 13 Nov. 1906, from 
Tangier: Verlaufund Ergebnisse der Mission nach Fes. 

28 Logistical reasons made it impossible for me to look at the reports filed by duke von 
Tattenbach, who had travelled to Fez as a German special envoy more than a year before 
Rosen, in April 1905, that is, before the conference of Algeciras. His purpose had been to 
support the sultan of Morocco in his resistance to the reforms proposed by the French 
government and its envoy in Fez, Saint-Rene Taillandier. As Tattenbach, as far as I am 
aware, did not publish any memoirs, it was not possible to compare later memories either. 
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European diplomacy.29 But it can be stated with certainty that the 
motto of Rosen's chapter on travel: 'It is distinguished to travel 
slowly',30 was not unfamiliar to the European code of behaviour. 
Originally it was probably associated with an aristocratic context, 
as the English proverb: 'A gentleman walks and never runs' 
suggests, and remnants may be seen today in the invariably slow 
procession of a priest entering a church at the beginning of a 
service, or of a bride arriving for her wedding. 'Langsam und 
feierlich' (slow and solemn) was, and still is, a fixed expression in 
Europe, which describes a way of acting in certain ritually 
charged situations. It is always worth remembering something 
that Windler pointed out, namely, that in their reports envoys 
sometimes construct strangeness, whether to explain a lack of 
success on their own part, or simply because things which in their 
own political culture would not be perceived as a problem can 
appear strange in unfamiliar surroundings. 31 It is possible, there-
fore, that in a diplomatic context the solemnity and slowness of 
the Moroccan sultan's ceremonial practice was not as exceptional 
in the early twentieth century as Rosen's description of r93r 
suggests. Walter Harris, long-serving Moroccan correspondent 
for The Times, pointed out that however striking they might 
appear to a European, matters of protocol were not handled any 
more strangely in Morocco than in Europe. He said that at other 
courts he had experienced things 'nearly as absurd as this 
Moorish custom', and sometimes it even seemed to him that 
Moroccan protocol compared favourably with European 
etiquette. As one of the few people who had devoted attention to 
Moroccan diplomatic culture, Harris pointed out that to a 
Moroccan, half of the British coronation ceremonial would seem 
just as absurd and senseless as the Moroccan reception ceremo-
nial seemed to an English person. 32 

When Rosen wrote his memoirs around 1930, his past experi-
ence in Morocco appeared highly strange to him or, at least, it 
seemed to need comment. If he did not want simply to leave his 

29 On arrivals in the Middle Ages see Gerrit Jasper Schenk, Z,eremoniell und Politik: 
Herrschereinz:,iige im spiitmittelalterlichen Reich (Cologne, 2003). However, there is nothing here 
about methods of travelling, as this did not fall into the remit of the towns which are the 
subject of Schenk's investigation. 

30 Rosen, Aus einem diplomatischen Wanderleben, i. 280. 
31 See Windler, 'Diplomatic als Erfabrung', 31--2, 43. 
32 Harris, Morocco That Was, 39-40, at 39. 
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trip out of his memoirs altogether-an option chosen, for 
example, by his French colleague, Georges Saint-Rene 
Taillandier, who had been received by Mulay 'Abd al-'Aziz just 
one year before Rosen33-then he had to put it into a context for 
his readers and make it mean something. But he had a number 
of difficulties with this. 

To start with, technological change in Europe since the middle 
of the nineteenth century had been accompanied by changes in 
mentalities. Under the pressure of the capitalist economy, time 
increasingly gained in significance and value. Constraints of 
space prevent me from mentioning all the books published on the 
phenomena of acceleration and the accelerated experience of 
change as signs of modernity. It is clear that in European soci-
eties speed increasingly became synonymous with modernity, 
while slowness seemingly belonged only to the repertoire of back-
ward societies. 34 Whereas the Romantics had emphasized the 
superiority of the caravans over the smelly and noisy railways, 
the presumed slowness of the Orient now lost its positive value, 
and was associated with indolence, laziness, and disfunctionality. 
During the First World War in particular, German military men 
had little understanding for their Ottoman comrades when, 
during their 'keyf etmek', 35 they sent the idea of hurrying to the 
devil and declared it impolite.36 Similarly, during the interwar 
period the German embassy counsellor, von Moltke, complained 
in a letter from Constantinople that despite long and patient 
waiting, nothing had been done: 'In Turkey, four weeks is a short 
period of time.' 37 To be sure, however, the same thing could 
happen in the new Weimar Republic. Von Moltke's superior, 
Rudolf Nadolny, the German ambassador to Turkey, replied 
from Berlin: 'Things take even longer here than in Turkey.' 38 

33 Cf. Georges Saint-Rene Taillandier, Les Origines du Maroc Franfais: Recit d'une Mission 
rgor-1906 (Paris, 1930). 

34 On different understandings of time as a problem of intercultural communication 
see e.g. George A. Borden, Cultural Orientation: An Approach to Understanding Intercultural 
Communication (Englewood Cliffs, l'{J, 1991), 33, 206. 

35 Literally 'amusing oneself, this involved sitting comfortably for a long time and 
smoking the narghile in company. 

36 On different time orientations among Germans and Turks see Eberhard Demm, 
'Zwischen Kulturkonflikt und Akkulturation: Deutsche Offiziere im Osmanischen Reich', 
,?,eitschriflfor Geschichtswissenschafl, 53 (2005), 6911 15, at 703-4. 

37 PAAA Rudolf Nadolny Papers, vol. xix: van Moltke to Nadolny, 21 May 1927, from 
Constantinople. 

38 Ibid. Nadolny to van Moltke, 19 Oct. 1927, from Berlin. 
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Ultimately, Rosen perceived the slowness imposed on him in the 
same negative sense. He ironically referred to the pointlessness of 
such a long journey, which in practical terms could have been 
avoided. His expectations, or at least, the expectations he antici-
pated from his readers, were directed towards abolishing this 
unnecessary and time-consuming rigmarole. Only by presenting 
the ride as a holiday excursion and educational expedition, thus 
divesting it of a good deal of its official significance, did he believe 
that he could explain and justify such an extravagant journey to 
himself and his public in 1931. We must assume that Rosen's 
readers found his explanation satisfactory and plausible, espe-
cially as it confirmed widespread prejudices about the slowness of 
the oriental and Islamic world and offered the nostalgically 
minded among them the Maghrib as the mirror of a lost world. 

It must not be overlooked, however, that Rosen was in fact a 
well-meaning and knowledgeable observer. He explained this 
strange world to his readers at the end of the Weimar Republic, 
displaying a great understanding of the culture and people of 
North Africa. In a report written originally for the German chan-
cellor von Bulow, he presented a character portrait of the 
Moroccan sultan and the members of his government that made 
an attempt to be objective, 39 and delighted his readers and 
himself with a description of 'a real oriental capital city', 40 Fez. 
Given such detailed descriptions which, although critical, were 
infused with sympathy for Morocco and the Moroccans, we must 
take seriously the deep regret Rosen expressed 'that this magnifi-
cence will most likely have disappeared and given way to a banal 
imitation of Europe'.41 This cannot simply be dismissed as social 
romanticism or orientalism. For Rosen's sophisticated irony 

39 See Rosen, Aus einem diplomatischen Wanderleben, i. 288-93 (= PAAA R 15508, 
Beziehungen Marokkos zu Deutschland, 1 Sept. 1906-31 May 1907: Rosen to 
Reichskanzler von Biilow, 19 Nov. 1906, from Tangier). Rosen was in the habit of incor-
porating whole documents from the German foreign office or his own papers into his 
memoirs, especially when, in his opinion, important documents had been left out of the 
edition prepared by Johannes Lepsius, Albrecht Mendelsohn Bartboldy, and Friedrich 
Thimme (eds.), Di,e grojJe Politik der europiiischen Kabinelle 187i-1914: Sammlung der diplomatischen 
Akt,en des Auswiirtigen Amtes, 40 vols. (Berlin 1922-7). 

40 Rosen, Aus einem diplomatischen W anderleben, i. 297. 
41 Ibid. See the same despair at the Orient's loss of cultural identity expressed in 

Rosen's description of the Moroccan politician Menebbi, who lacked the spirit and liter-
ary education 'of the old Arabic tradition' (ibid. 252), in Rosen's description of Tangiers 
(ibid. 248-51), and in general at the superficial Europeanization of the Orient. Rosen, 
Oriental Memories, Preface and 285-6. 
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allowed him to speak not only of his luck at not being the sultan, 
but also of the 'despair' of Europeans when an itinerary was 
broken yet again. Written towards the end of the Weimar 
Republic, this account resonates with a criticism of modernity, its 
accelerating pace, and the associated loss of traditional, ritual, 
and cultural behaviour and values: 'Dignity is being replaced by 
want of manners. '42 In retrospect, this is how Rosen assessed the 
changes in mentality and habitus that he saw taking place not 
only in Morocco, but also in Europe. 

II 

Apart from his political employment in the consular, diplomatic, 
and foreign service, Rosen's special relationship with oriental and 
Islamic culture was built on two elements which distinguished 
him from most of his German but also many of his foreign 
colleagues: his long personal experience and the research he 
conducted on the Middle East and North Africa. Friedrich Rosen 
was not only born inJerusalem, where his father Georg had been 
Prussian consul-general,43 but before he was transferred to the 
German foreign office he had spent many years in the various 
countries of the Middle East and North Africa.44 In the process, 
he seems to have adopted certain elements of an Oriental lifestyle 
and habitus. Lord d' Abernon, at least, perceived him as 'an 
Exponent of Oriental calm'.45 And his friend and biographer, the 
orientalist Enno Littmann, too, pointed out that he had 'absorbed 
the spirit of the people and transformed it in himself as a 
Westerner, so that one ... sometimes thought one was looking at 
a Western wise man from the East.'46 Rosen himself was quite 
aware of the oriental sides of his otherwise clearly European and, 

42 Ibid. 286. 
43 On Georg Rosen (1820-g1) see Neue Deutsche Biographie, xxii. 51-2. 
44 Cf. Rosen, Oriental Memories. This book, which was published only in English, relates 

solely to Rosen's sojourns before 1900, that is, before he was appointed to the German 
foreign office. Therefore it does not discuss Morocco. 

45 Viscount D'Abemon, An Ambassador ef Peace: Pagesftom the Diary, i. From Spa (1920) to 
Rapallo (1922) (London, 1929), entry of 26 May 1921, 176. See also Friedrich Rosen, Aus 
einem diplomatischen Wanderleben, iii/iv, ed. Herbert Miiller-Werth (Wiesbaden, 1959), 372, 
in which Rosen shows that he was not at all flattered by d'Abemon's description. 

46 Enno Littmann, 'Friedrich Rosen', ,<,eitschrift der Deutschen Morgenliindischen Gesellschajt, 
89 (1935), 391-400, at 392. 
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in particular, German identity, as his ironic hon mot makes clear. 
He claimed to be 'not so much orientalized as really to regret 
exchanging the East for my own country'.47 According to this, 
Rosen's experience with the culture of the Orient was not limited 
to his private life, but also related to his long official service there. 
Few other German diplomats were as familiar with the countries 
and the politicians they had to deal with politically. Not least for 
this reason he was entrusted with the leadership of a diplomatic 
visit to the emperor of Ethiopia in 1905. On this occasion he 
proved his intercultural competence with a confident demonstra-
tion of a European way of life combined with a sovereign accept-
ance of Ethiopian conditions. 48 

Beyond this, Rosen had studied oriental languages in Leipzig, 
Munich, Gottingen, and Paris, which meant he was an academi-
cally trained orientalist. He was recognized as such by his 
academic colleagues in Germany, who offered him many oppor-
tunities to publish in their most important organ, the journal of 
the Deutsche Morgenlandische Gesellschaft, and in 1921 elected 
him as the society's head.49 However, Rosen's main field of 
research was not Middle Eastern or North African diplomacy, as 
might be expected, but Persia and Persian history.50 Thus Rosen 
was a politician who was also a working scholar--a figure 
encountered rarely in German history, but much more 
frequently in England. This also distinguished him from all his 
predecessors at the German mission in Tangier. 

47 Rosen, Oriental Memories, 285. 
48 Gehring-Miinzel, 'Unsere Kriegstrommeln schweigen seit Monden'. Remarkably, 

Rosen does not mention this journey to Ethiopia in his memoirs. But see Felix Rosen, Eine 
deutsche Gesandtschaft inAbessinien (Leipzig, 1907); and Herbert Miiller-Werth, Friedrich Rosen: 
Ein staatsmiinnisch denkender Diplomat. Ein Beitrag zur Problematik deutscher AuJJenpolitik 
(Wiesbaden, 1969), 59-60. 

49 Neue Deutsche Biographie, xxii. 53, questions whether Rosen had this function. 
However, 'Vorstand und ArbeitsausschuB der Deutschen Morgenliindischen 
Gesellschaft', <,eitschrift der Deutschen Morgenlandischen Gesellsch<ifl, 75 (1921), p. xiii, and 
'Umgestaltung der morgenliindischen Forschung in Deutschland', Der Asienkiimpfer: 
Mitteilungen des Bundes der Asienkiimpfer, 3 (1921), nos. 6, 8, offer definitive evidence that 
Rosen headed the Deutsche Morgenlandische Gesellschaft. 

50 e.g. Friedrich Rosen, 'Der EinfluB geistiger Strtimungen auf die politische 
Geschichte Persiens', <,eitschrifl der Deutschen Morgenlandischen Gesellschaft, 76 (1922), 101---25. 
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III 

Germany had established diplomatic relations with Morocco 
only in 1873.51 After preliminary talks with England and the 
makhzen, the Moroccan government in Fez, a legation counsellor, 
Friedrich von Giilich,52 became the first German consul-general, 
residing in Tangier, after the accession to the throne of sultan 
Muluy Hasan I. However, Gulich retired in the spring of 1875. 
As his replacement, Bismarck sent Theodor Weber, who had 
experience of the Middle East.53 Unlike Gülich, Weber, on arriv-
ing at his mission, sought direct access to the sultan's court in 
Fez, and he was the first German diplomatic representative to 
travel there in 1877.54 In 1890 Germany and Morocco concluded 
a trade treaty which was intended to place their relations, which 
had thus far been quite relaxed, on a more official footing. This 
treaty was largely the work of the new German envoy sent to 
Tangier in 1889, Christian Count von Tattenbach.55 During his 
first stay in Fez Tattenbach achieved such a position of trust with 
the sultan that Ben Abdelhanine describes him as holding a 'key 
position' as a 'mediator for the Moroccan government in foreign 
affairs'. 56 Despite this, or perhaps because of it, the new sultan, 
Mulay 'Abd al-'Aziz, was relieved when the German government 
withdrew Tattenbach from Tangier in 1896. The energetic way 
in which he had ignored Moroccan law and intervened in the 

51 On German-Moroccan relations see Ben Abdelhanine, Deutsch-marokkanische 
Beziehungen; Pierre Guillen, L'Allemagne et le Maroc de 1870-1905 (Paris, 1967). See also 
Frederick V. Parsons, The Origins ef the Morocco Qyestion 1880-1900 (London, 1976), esp. 
55-62, 142-61, 287-305. Tobias C. Bringmann, Handbuch der Diplomatie 181y1963-· 
Auswiirtige Missionschef.r in Deutschland und deutsche Missionschef.r im Ausland von Metternich bis 
Adenauer (Munich, 2001), 153-4 provides a (not quite complete) list of the heads of the 
German mission in Tangier. He overlooks the first mission led by von Gulich. 

52 Peter Grupp and Maria Keipert (eds.), Biographisches Handbuch des deutschenAuswiirtigen 
Dienstes 1871-1945, 3 vols. (Paderbom, 2000-8), ii. (2005), 131-2; Ben Abdelhanine, Deutsch-
marokkanische Beziehungen, 48-50. 

53 Ibid. 50-1. Weber had previously been consul-general for Syria in Beirut. See 
Pietsch, Maroklw, 7. 

54 On this see the travel report by the journalist for the Vossische Zeitung, who also went 
along. Pietsch, Maroklw. 

55 On Tattenbach see Kuhlmann, Erinnerungen, 235, 237. In the biography of his 
(Nicolson's) father, Harold Nicolson describes Tattenbach as 'the wildest of all the 
German diplomats'. Nicolson, Die Verschwiirung der Diplomaten, 174-5. 

56 Ben Abdelhanine, Deutsch-marokkanische Beziehungen, 114-17, at 114- On Tattenbach's 
diplomatic activities see also Parsons, The Origins ef the Morocco Qyestion, passim. 
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sultan's rights did not endear him to the Moroccan elite and 
temporarily weakened German influence.57 

At the beginning of the first Moroccan crisis in 1904 (at the end 
of which Rosen travelled to Fez),58 the politically discreet Baron 
Friedrich von Mentzingen represented Germany at the Moroccan 
court. Like the first German diplomatic representative in 
Morocco, von Gulich, he was originally an expert on South 
America. Richard von Kühlmann, Germany's chargé d'affaires in 
Tangier from March 1904 to August 1905,59 who, according to his 
own statements, was indirectly responsible for the German 
emperor's visit to Tangier,60 described Mentzingen in his memoirs 
as unimaginative and lacking political ideas: 'Mentzingen was a 
trained diplomat, diligent, perhaps too diligent. Unfortunately he 
lacked a wider view of the world, and probably also the desire to 
take wide-ranging responsibility on himself.'61 According to 
Kuhlmann's argument, which was probably also intended to 
justify his own political actions, this lack of diplomatic independ-
ence, which sounds so typical of practising professional diplomats 
in the modem period, did not benefit Mentzingen's career. On the 
contrary, it harmed it,62 despite the fact that he seems like 
Friedrich von Holstein's model diplomat. Kühlmann, in any case, 
described Holstein, the éminence grise of Wilhelmine foreign policy, 
as 'the most brilliant representative of a type not exactly uncom-
mon in our foreign service ... in fact lacking inner initiative, but 
with the gift of speaking spiritedly and enthrallingly in order to 
demonstrate why the present moment in particular was unsuitable 
for any action to be taken'.63 This assessment of the diplomacy of 
the early and middle years of Wilhelm's reign by a member of the 
younger generation is not without significance for our evaluation 
of Rosen. Kuhlmann did not have a good opinion of the 
Anglophile Rosen, 64 despite the fact that he, like Kuhlmann 

57 Ben Abdelhanine, Deutsch-marokkanische Beziehungen, 121--go. 
58 On the first Moroccan crisis see Eugene N. Anderson, The First Moroccan Crisis 

r904-1906 (Chicago, 1930; repr. Hamden, Conn., 1966); Martin Mayer, Geheirru Diplomatie 
und iiff entliche Meinung: Die Parl.amente in Frankreich, Deutsch/and und GroJJbritannien und die erste 
Marokkokrise r904-r906 (Diisseldorf, 2002). 

59 Biographisches Handbuch des deutschen Auswartigen Dienstes 1871-r945, ii. 684. 
6° Kiihlmann, Erinnerungen, 225. 
61 Ibid. 202. 62 Ibid. 202, 236. 63 Ibid. 199----200. 
64 Ibid. 240, 570. On Rosen's disagreements with Kuhlmann during the war see 

Rosen, Aus einem diplomatischen Wanderleben, iii/iv. 126-41. 
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himself, advocated a more active policy in Morocco. 65 And his 
dragoman, Baron van Schowingen, also saw Rosen as a diplomat 
of the old Bismarck school who was guided by the principle 'that 
the job of the diplomat is not to make politics on his own account, 
but to implement the policies of his government'. 66 In fact, as the 
German representative in Morocco, Rosen had little room for 
manoeuvre in which to deviate from the official German line 
which, after the conference at Algeciras, was mainly to cultivate 
peaceful and friendly relations with the sultan. Despite the dissent-
ing views of his contemporaries, Rosen never gave up his claim 
to be a 'creative diplomat' on the Kuhlmann model.67 In his 
memoirs he expressly emphasized that he did not consider 
successes 'in gaining concessions, dealing with complaints etc.' as 
important. After all 'more or less every representative of Germany 
abroad notches these up; of greater significance is the reportage 
which influences, or could decisively influence, the political direc-
tion taken by the German government'. 68 

Thus if Rosen represents a new type of diplomat, then it is not 
because his actions as a diplomat were ever more tightly circum-
scribed, or because he had his own political ideas-neither one 
thing nor the other distinguished him from his predecessors in 
Morocco-but because his reports were based not only on his 
own views but also his academic expertise. His reports to the 
German chancellor and his memoirs are filled with expert 
commentaries on the characteristics of Islam. Thus, for example, 
Rosen explained the differences between the Sunni and Shia 
branches of Islam, and on this basis poked fun at some of the 
fundamental principles of Germany's policy for the Middle East 
and North Africa.69 He commented on the mentality and views 
ofMoroccans,70 and explained the history of their country.71 In 

65 In his own words Rosen, like Kuhlmann, was ultimately looking for the Morocco 
trade to be liquidated in exchange for compensation elsewhere. See Rosen, Aus einem 
dipl.omatischen Wanderleben, i. 293-4; Kiihlmann, Erinnenmgen, 203, 210--u, and 221-2. 

66 Schabinger, Welt,geschichtliche Mosaiksplitter, 49. 
67 Kiihlmann, Erinnerungen, 204. 
68 Rosen, Aus einem diplomatischen W anderleben, i. 293 n. 1. 
69 Ibid. 318: 'For someone who knows anything about Islam, such a view was not 

without a certain comic element.' 
70 Ibid. 249: 'It struck me that the country people who gathered there daily had not the 

slightest interest in what the Europeans were doing and their arrangements. Rather, they 
saw the Europeans as unbelievers, as "dogs" that one does not bother about.' 

71 Ibid. 319--20. 
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this context, his explanations on the occasion of his journey to 
Fez are no longer surprising. 

Apart from his special knowledge, Rosen's memoirs periodi-
cally provide evidence of a broad cultural competence which 
distinguished him from his colleagues. As an envoy to the Arab 
world he managed without a translator. 72 This alone, he suggests 
to the reader of his memoirs, conferred a special political status as 
it allowed him to have close contact with Morocco's political 
elite. 73 In his report to von Bülow about his audience with 'Abd 
al-'Aziz in Fez, Rosen had already stressed that he was making 
direct use of his Arabic. The German emperor, who read Rosen's 
report, noted in the margin of the document: 'very important!'74 

Wilhelm II's acknowledgement that a state that claimed world 
significance needed diplomats who could have direct contact with 
the political elites of countries beyond Europe was nothing new. 
Rosen was, in fact, a member of a new group of officials in the 
German foreign and diplomatic service who originally came from 
the dragoman and consular service. He himself had learned 
Arabic and Persian privately, and was a teacher at the Seminar 
for Oriental Languages (Seminar für Orientalische Sprachen, 
SOS) in Berlin. This institution had been established in 1887 on 
Bismarck's initiative because he wanted Germany, like France, to 
have a special school to train the regional experts in the languages 
and subjects that the consular and diplomatic service required in 
the Orient and Africa. 75 As there is no survey of the careers of 

72 On Rosen's knowledge of Arabic see ibid. 274, 295. Schabinger, Weltgeschichtliche 
Mosaiksplitter, 73 is more sceptical about Rosen's language abilities in Arabic. 

73 Rosen, Aus einem diplomatischen Wanderleben, i. 316--17, where Rosen gives a translation 
of a letter which the follower of 'Abd al-'Aziz, Mulay Hafiz wrote to him because it 'is 
characteristic of the whole way of thinking of Moroccans'. An education in oriental 
matters was considered a political advantage for a diplomat even before Rosen, as a refer-
ence to the British envoy Drummond-Hay makes clear. The Times of 6 May 1880 wrote on 
p. 4 that fortunately Drummond-Hay was 'an Arab scholar, and thoroughly understand-
ing the native character'. I am grateful to Markus Mosslang for references to the articles 
in The Times mentioned in this essay. 

74 PAAA R 15508: Rosen to Reichskanzler von Biilow, manuscript, 13 Nov. 1906: 
Verlauf und Ergebnisse der Mission nach Fes einschlieBlich Rand- und SchluB-
bemerkungen des Kaisers eigenbandig mit Bleistift. 

75 On the history of the SOS see Sabine Mangold, Eine 'weltbiirgerliche Wissenschaft': Die 
Geschichte der deutschen Orientalistik (Stuttgart, 2004), 226-50. Rosen taught Hindustani at the 
SOS from 1887 to 1890. See the list of lectures and tutorials given at the SOS in the 
winter semester of 1887 /8, in Eduard Sachau, Bericht iiber die Erifffeung des Seminars for 
Orientalische Sprachen an der Koniglichen Friedrich-Wilhelms-Universitiit zu Berlin und einige aef das 
Seminar beziig/iche Schriflstiicke (Berlin, 1888), 18. 
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students at the SOS, and the officials of the German foreign office 
have not been studied from this point of view either, the question 
of whether Rosen really was at the start of a lasting innovation in 
the training of diplomats must remain open. According to his own 
observations, he was the first official specially trained for the 
Orient who, coming out of the consular service, was given a 
responsible position in the German foreign office which actually 
matched his area of special expertise. In Rosen's case, this was the 
oriental department within the political division. 76 His pessimistic 
judgement that German policy in the Orient, especially during 
the First World War, was nonetheless made 'by imaginative 
casual workers', while 'all those who were really familiar with 
conditions in these countries were excluded', 77 does not support 
the view that a new type of diplomat with special experience and 
specialist training had become established, even if we take into 
account that this denigration of his colleagues unmistakeably 
expressed Rosen's dissatisfaction with Germany's wartime 
policy.78 

IV 

For all his understanding of the culture of the Orient and the 
European mentality competing with it, Rosen's difficulties with his 
retrospective account justifying his journey to Fez were ultimately 
related to the political situation in which his journey of accredita-
tion took place. As mentioned above, the first German envoy had 
gone to Fez as early as 1877 in order to pay his respects at 
the sultan's court. The report written by Ludwig Pietsch, a journal-
ist on the Vossische Zeitung who accompanied the envoy, first 

76 On Rosen's appointment to the German foreign office in 1900 see Rosen, Aus einem 
diplomatischm Wanderleben, i. 4-5. On his previous career in the dragoman and consular 
service see id., Oriental Memories. 

77 Id., Aus einem diplomatischm Wanderleben, iii/iv. 140. 
78 It seems that before the war there was repeated criticism of the system of rotation, 

still in use in the German foreign office today, which does not always take the candidates' 
special training into account when allocating appointments in the German foreign 
service. For the dragomans in particular, see Schabinger, Weltgeschichtliche Mosaiksplitter, 
38. In 1905, Schabinger wrote to a colleague that 'our highest authorities can hardly 
distinguish between the various oriental languages, so that someone prepared for Turkey 
ends up in Abyssinia'. Ibid. 72-s has more detailed and sarcastic comments on the same 
problem. 
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documented the cultural aspects of the envoy's journey for the 
German reader in great detail without, however, going into the 
political motives and background of Germany's desire for closer 
diplomatic relations with Morocco. Referring to the scientific expe-
dition led by the geographer Gerhard Rohlfs, 79 he explained the 
mission to Fez in terms of the early modern 'obligation for the 
Christian powers to pay tribute, which in the case of Morocco had 
turned into peaceful trading relations'. For some time, he went on, 
these had been replaced by voluntary gifts which, however, were 
more like subsidies than donations.8° From Pietsch's report it is 
clear that even before leaving for Morocco, he had been informed 
about the twelve-day journey from Tangier to Fez.81 In contrast to 
Rosen, the Berlin journalist explained this strikingly long journey 
time expressly in terms of Morocco's political culture. To quote 
from his report: 'The daily journeys will mostly be very short; ten to 
twelve days are calculated to cover the distance of 40 miles82 which 
separate us from Fez. It is the custom, and a law generally observed 
by every dignitary in Morocco, to travel slowly, as the sultan himself 
does all the time. He may not ever hurry; the son and caliph of the 
Prophet never needs to do anything hastily, as everything belongs 
to him and is due to him. '83 What Rosen describes merely as the 
habit of all 'distinguished' people in the Orient, is here clearly 
presented as a political privilege and an expression of the superior-
ity of the Moroccan state which is a successor to the Prophet 
Muhammad. However, as if to weaken the challenge to the 
Christian European powers which this contains, and to confront it 
with his own European superiority, Pietsch added, in a derogatory 
tone, that another reason for travelling so slowly was 'probably 
because the truly Islamic world, both the people and the great 
men, do not understand the concept of the value of time'.84 

79 Gerhard Rohlfs, Mein erster Aefenthalt in Marokko und Reise siidlich vom Atlas durch die 
Oasen Draa und T ojilet (Bremen, 1873). 

80 Pietsch, Marokko, 5 (both quotations). 
81 Ibid. 2. It is possible that the conversation to which Pietsch owed this advance infor-

mation was made up in retrospect in order to rouse the curiosity of his readers. 
82 The 40 miles mentioned here are most likely German miles. According to a popular 

encyclopaedia, a mile in Imperial Germany measured 7.5 km, which would make the 
distance from Tangier to Fez 300 rather than 200 km. This discrepancy can probably be 
explained by pointing to the longer distance on the ground. See Brockhaus Enzyklopiidie, xii 
(17th edn.; Wiesbaden, 1971). 

83 Pietsch, Marokko, 88. Emphases added. 
84 Ibid. 
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Two things stand out in this account, of which Rosen was 
surely aware. First, between 1877 and 1906 or even 1930 aware-
ness that the East and the West had different perceptions of time 
did not change. Both Germans attributed great significance to 
this, and both (Rosen more clearly than Pietsch) took the oppor-
tunity to criticize Western haste which, in their opinion, was 
associated with a loss of dignity and the 'ceremonial order',85 

which in this view gave the Orient an advantage over the West. 
It seems that outside the foreign policy framework in Germany it 
was impossible to speak about the political forms found in the 
Middle East without combining this with declarations of cultural 
principle, although by comparison with Pietsch, Rosen, surpris-
ingly, argues with great care. On closer examination, he turns 
out to speak not of essential oriental qualities, but a class-specific 
oriental habitus. Thus even during the early years of the German 
empire, mental barriers existed which made access to Morocco's 
diplomatic practice difficult. But, secondly, it was possible in 
1877-8 to accept Moroccan diplomacy from the sultan's point of 
view without any problems. The desire for good political rela-
tions and the sovereignty of the oriental ruler, which had not yet 
fundamentally been put in question, made it possible, despite all 
the strangeness, to think about the political meaning of 
Moroccan etiquette. From Pietsch's account the reader learns 
that the diplomats' publicly celebrated arrival on horseback was 
not for their own pleasure. Rather, it was part of their presenta-
tion of themselves as representatives of a foreign monarch86 and 
the sultan's demonstration of power externally and, above all, 
internally, in particular, to the parts of the country that the 
procession passed through and that had paid the muna, a tax in 
kind to support the diplomats' caravan. It is only a slight exag-
geration to say that Pietsch and his travelling companions practi-
cally expected Moroccan diplomacy to be different-more 
extravagant, solemn, and ceremonial-than its European equiv-
alent. As far as they were concerned, their own (superior) cultural 
values and the political practices of a foreign, oriental state did 
not have to coincide. 

85 Ibid. 88, 118, also for the quotation. 
86 Parsons points out that Bismarck gave the mission to Fez 'quite an imposing 

entourage' in order 'to make a suitable impression of Germany's potential'. Parsons, Tu 
Origins ef the Morocco Q!,estion, 145. 
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This direct juxtaposition of a feeling of one's own cultural 
superiority with a completely self-evident acceptance of otherness 
on the basis of political considerations is also found in the English 
Captain Trotter's report on the 'Mission to the Court of 
Marocco in 1880 under Sir John Drummond-Hay, K. C. B., 
Minister Plenipotentiary and Envoy Extraordinary to his Majesty 
the Sultan', which was published in 1881.87 It is striking that the 
cultural value of time is not an issue for the chronicler of the 
British mission. Although their journey from Tangier to Fez also 
took fourteen days (from 3 to 17 April 1880), Trotter does not 
speculate about the reasons for this. He certainly complained 
about the 'long and tedious journey', 88 but in his report he 
presented it neither as part of a political ritual nor as a notable 
experience of cultural difference. Both of these elements, 
however, formed part of the description of his audience at the 
sultan's court. However much the 'fanatical' demands of the 
'theatrical' ceremonial irritated and provoked him, as a whole he 
had to acknowledge it, however reluctantly, as the sovereign 
imposition of political patterns of behaviour by a monarch who 
was highly aware of etiquette. And these expectations had to be 
fulfilled if he did not want to jeopardize the purpose of his 
journey to Fez.89 As a participant in a diplomatic mission which 
was interested in good relations with Morocco, Trotter summed 
up his impressions thus: 'gorgeous ... in its barbaric magnifi-
cence, and important in the political bearing it had upon the 
relations between Marocco and England'.90 It is precisely this 
ultimately politically motivated but fundamental acceptance that 
is missing from the description penned by the French envoy, 
Saint-Rene Taillandier, in 1930. The Frenchman had under-
taken his journey to Fez by caravan in 1905, just a year before 
Rosen.91 In the tradition of diplomatic missions to Morocco, 
Saint-Rene Taillandier took his wife with him. While Trotter 
emphasized the expeditionary nature of the English mission, of 

87 See Trotter, Our Mission to the Court ef Marocco. On John Drummond-Hay see 
Parsons, The Origins ef the Morocco Qyestion, 161-81. 

88 Trotter, Our Mission fJJ the Court ef Marocco, IO. 
89 Ibid. rn&,, 117. 
90 Ibid. 114. 
91 Saint-Rene Taillandier went from Tangier to 'Larache', that is, El-Araisch, a 

harbour on the Atlantic coast, by ship in a day's journey. From there he travelled on to 
Fez by caravan. See Saint-Rene Taillanclier, Les Origines du Maroc Franfais, 224-8. 
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which Miss Drummond-Hay was a member,92 and Rosen 
stressed the social aspects of his joumey-'for my family to come 
along on this trip accorded with custom and facilitated social 
interaction in the capital'93-the Frenchman referred to 
Madame Saint-Rene Taillandier's semi-official duties: she 
accompanied her husband in order to participate in his diplo-
matic success or failure.94 In our context it is striking that, despite 
going by boat from Tangier to El-Araisch, Saint-Rene 
Taillandier, according to his own account, still took exactly 
eleven days for the rest of the journey, from 14 to 25 January 
1905. Like Trotter, he made no mention of the fact that this 
precise duration was the result not of chance, but of the well-
considered planning of the Sharifi.an master of ceremonies. And 
even in retrospect, Saint-Rene Taillandier reacted passionately 
to the Sharifi.an court's insistence on observing every detail of the 
extravagant programme for the audience.95 In his memoirs, 
which were published one year before Rosen's, the French envoy 
had no need to seek refuge in cultural explanations. He could 
simply point to considerations of political rationality which left 
Moroccan ceremonial behind as a formality devoid of all 
content. Satisfied, he reported that even on his first visit to Rabat 
in February 1902, the previously 'shocking' ceremonial had 
become 'acceptable'.96 Now, however, he went on in his 

92 Trotter, Our Mission to the Court of Marocco, 295-301: General List of Plants collected 
in Tour from Tangier to Fez by Miss Drummond-Hay. This volume also contains a 
picture of the mission including Miss Drummond-Hay, ibid. Frontispiz. 

93 Rosen, Aus einem diplomatischen Wanderleben, i. 281. 
94 Saint-Rene Taillandier, Les Origines du Maroc Franfais, 226: 'Mme. Saint-Rene 

Taillandier, desireuse de partager ce que ma mission de Fez m'apporterait de bonne ou 
de mauvaise fortune, m'accompagnait.' 

95 Ibid. 43-4, 230. 
96 Ibid. 42: 'Le ceremonial de ces audiences, naguere encore assez choquant, etait 

devenue, depuis quelques annees, acceptable.' In his memoirs, which must be taken with 
a pinch of salt, Walter Harris, reporter for The Times in Morocco, recounts that before 
Sir Arthur Nicolson's mission to the sultan in Rabat in 1902, the British had pressed for 
a simplification of the ceremonial. See Harris, Morocco That Was, 12-13. As a result, the 
traditional open-air reception (in the baking sun) at which the sultan, seated on his horse, 
received the foreign envoy, who had to appear before him bareheaded and on foot, was 
replaced by a meeting inside the palace. At this, the sultan sat enthroned on a sofa in a 
large, ground-floor hall, while his guests approached him from afar. On the old ceremo-
nial see ibid. 11-12; Trotter, Our Mission to the Court of Marocco, 114-22, esp. 120; and 
Nicolson, Die Verschwiirung der Diploma/en, 121 8. Interestingly, according to his descrip-
tion, Saint-Rene Taillandier's reception in Rabat in February 1902 followed the new 
style. See Saint-Rene Taillandier, Les Origines du Maroc Franfais, 43-4, 230. Thus Harris 
must have persuaded the sultan inJanuary 1902 to introduce the change. In fact, the 
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memoirs, 'was not the hour to waste time with the bagatelles of 
protocol. We had more serious concerns.'97 The author of 
Origines du Maroc Français could hardly have expressed his 
contempt for Morocco more clearly, for it is highly likely that 
Saint-Rene Taillandier was discrediting specifically Moroccan 
diplomatic practice, not ceremonial as such, if only out of profes-
sional self-interest. Even if a tendency to 'republican' simplifica-
tion of protocol could be observed in France since the French 
Revolution, French diplomats were careful to cultivate diplo-
matic traditions.98 Saint-Rene Taillandier's sentiments were 
probably also the result of his personal embarrassment at the 
representative of the French republic having to submit to an 
autocratic monarch. Above all, however, we hear in his voice the 
representative of France as a colonial power with a civilizing 
mission. Saint-Rene Taillandier had travelled to Fez in 
September 1905 to present the Moroccan government with 
'reform plans' which, ultimately, amounted to a French protec-
torate over Morocco. Given this political situation, references to 
political significance and cultural understanding were superflu-
ous. In the case of Saint-Rene Taillandier the feelings of cultural 
superiority which permeate his description of Morocco could 
enter into a natural alliance with a rejection of the idea that the 
sultan and his court ceremonial had any political significance at 
all, whether at home or abroad. 

For Rosen, however, the political situation was more compli-
cated. When he set off for Fez in September 1906, the Algeciras 
conference that was to decide the future of Morocco was already 
over. The General Act had officially confirmed the sultan's 

British representative, Arthur Nicolson, reached Rabat on 22January 1902, accompa-
nied by a large retinue, where he met with the sultan. See Nicolson, Die Versckwiirung der 
Diplomaten, 156 and Harris, Morocco That Was, 38. Rosen does not describe the reception 
ceremonial. A brief account of the new ceremonial can also be found in Schabinger, 
Weltgeschichtliche Mosaiksplitter, 35. 

97 See Saint-Rene Taillandier, Les Origines du Maroc Franfais, 42--g: 'Au surplus, l'heure 
n'etait pas a des vetilles de protocole. D'autres soucis nous occupaient.' 

98 See e.g. the information which Talleyrand's ministry gave the Ottoman envoy, 
Morali Seyyid 'Ali Efendi, on the occasion of his first official visit to Paris in 1797, 'que la 
conduite et la procedure actuelles avaient supprime Jes pompes d'antan'. Morali Seyyid 
'Ali Efendi et Seyyid Abdiirrahim Muhibb Efendi, Deux Ottomans a Paris sous le Directoire et 
['Empire: Relations d'ambassade, trans. and ed. Stephane Y erasimos (Paris, 1998), 88. On 
diplomacy and ceremonial in nineteenth-century France see also Paulmann, Pomp und 
Politik, and the essays in parts ill and V of this volume. 
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sovereignty and an open door policy, but ultimately it smoothed 
the way for a future French protectorate. For Rosen this meant 
that, with the exception of a few official matters such as the 
controversial mining concession for the Mannesmann brothers, 
he was no longer required to negotiate 'political questions in the 
real sense of the term'99 in Morocco. All that was left for him to 
do was to cultivate a good relationship with the sultan without 
provoking France too much, and thus to present Germany as a 
guarantor of Moroccan sovereignty. In his official report to 
Germany he therefore spoke of a very solemn and hearty recep-
tion, 100 referring to press reports concerning the mission of his 
German predecessor, van Tattenbach, who had travelled to Fez 
in parallel with Saint-Rene Taillandier in 1905 in order to 
support the sultan in rejecting the French proposals. 101 Political 
expectations among the German leaders demanded a rational 
explanation from Rosen as an expert on the Middle East, and 
thus also positive legitimation for the peculiarities of Moroccan 
diplomacy which, from the German point of view, had to be 
protected as an elementary expression of every state's sover-
eignty. Yet in retrospect, aware as he was of the protectorate 
established just a few years later over a politically emasculated 
Morocco, Rosen could no longer speak of a sovereign sultan who 
confidently imposed his diplomatic protocol on the representa-
tive of Germany. Added to this was that Rosen was not only a 
representative of German foreign policy, but was counted among 
its most severe critics. He had always passionately advocated 
'liquidating the Morocco trade by way of compensation', 102 that 
is, giving up all German claims to Morocco in return for 
compensation from France in another part of Africa. Rosen's 
well-known political doubts about 'holding on to the fiction of an 
independent Sharifian empire' 103 were thus echoed in scepticism 
about his accreditation journey, and doubts about the extrava-
gance of this journey pointed back to his dissatisfaction with offi-
cial German foreign policy. 

For Rosen, the way out of this complex dilemma was the 
99 Rosen, Aus einem diplomatischen Wanderleben, i. 296. 

100 PAAA R 15508: Rosen to Reichskanzler von Billow, manuscript, 13 Nov. 1906: 
Verlaufund Ergebnisse der Mission nach Fes. 

101 On Tattenbach's reception in Fez, Th Times, 19 May 1905, 9. 
102 Rosen, Aus einem diplomatischen Wanderleben, i. 293-4. 
I 03 Ibid. 293. 
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cultural explanation he produced to justify the expense of the 
journey. He thus cleverly evaded any reference to the political 
dimensions of the journey that the sultan imposed on him, 
without casting any doubts on its legitimacy or the sultan's 
authority. By presenting slow travel as a cultural characteristic of 
a certain oriental class, he fulfilled expectations of a cultural 
difference without having to live with the contradictions to be 
found in the description by his literary predecessor, Ludwig 
Pietsch. Pietsch had expressly allowed that the sultan, politically 
aware and a sovereign ruler, was the master of his own time. The 
sultan could expect to direct the time of his dignitaries, and was 
able to impose the same thing on foreign diplomats. At the same 
time, as an Islamic oriental, he allegedly had no sense of the 
value of time. Rosen resolved this dilemma by not describing the 
Moroccan attitude to time as an essential element of the Orient, 
writing instead of a polite custom which Europeans could under-
stand, even if it was foreign to them. 

V 

Thus as far as historians are concerned, even an expert such as 
Rosen ultimately did not reflect on the significance of public 
performances by diplomats from the point of view of the sultan 
and his government. Despite this, something can be said about it, 
although not a great deal. 

Almost all the descriptions by European diplomats and the 
writers who travelled with them point out that ritual acts and the 
observance of protocol were highly important in Morocco. This 
assessment was certainly related to their special experiences of 
otherness, but this does not mean that it was not really so. Walter 
Harris who, despite his criticism of all etiquette, was a rather 
unsuspecting observer in this case, wrote that Mulay Hasan, the 
father of 'Abd al-'Aziz, had held his country together with a firm 
hand, 'and represented to the outside world a front of great 
dignity'. Among other things, this was apparent in the total secu-
rity which diplomatic missions enjoyed while travelling to Fez. 104 

His son, who had come to the throne as a minor in 1894 under 

104 Harris, Morocco 1nat Was, JO. 
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the guardianship of the conservative Si 'Ahmad 'lbn Musa, was 
undoubtedly a weaker ruler. Yet the observance of traditional 
court ceremonial was no less important to him for that. As every-
where in the world, the diplomatic protocol to which the repre-
sentatives of foreign states had to submit was highly visible. In 
addition, it was a means of establishing sovereign patterns of 
behaviour and thus of demonstrating powe-one which the 
diplomats could experience at first hand. This was important not 
only vis-a-vis foreign countries, but even more so at home. 'Abd 
al-'Aziz and his government, who were under great pressure both 
at home and abroad, 105 were certainly aware of both aspects. 
Like most Moroccan sultans, who could always form only a more 
or less unstable central power which depended on the support 
and interests of the tribes, 'Abd al-'Aziz also faced a strong inter-
nal opposition. It was his particular dilemma to have to balance a 
deliberate internal push to modernize and centralize the 
Moroccan state with a rejection of French attempts, in particular, 
to exert influence from outside. From 1904-5 the ulema, the 
community of learned Islamic men, called ever more strongly on 
the sultan to banish all foreign advisers from court and appoint 
Muslims in their place. Although the Moroccan elites' rejection 
of European demands for reform initially concerned only foreign 
influences, this inevitably gave rise to issues concerning 
Morocco's internal constitution and its sovereignty. Domestic 
criticism was increasingly directed at the sultan, whose personal 
suitability and legitimacy as a pious def ender of Islam and its 
customs was questioned. 106 At times the domestic political pres-
sure on 'Abd al-'Aziz was so strong that in 1905 he wanted to 
refuse to grant an audience to Saint-Rene Taillandier. 107 Given 

105 On the oppressive and uncertain atmosphere and the domestic situation in which 
Rosen's journey to Fez took place, see the weekly reports from Morocco published in the 
weekly overseas edition of the newspaper Kiilnische ,?,eitung: Wochen-Ausgabe. Nur for das 
Ausland bestimmt, Sept. and Oct. 1906, first page in each case. The reports spoke of little 
else but uprisings and unrest in the Sharifian empire. 

106 For the domestic opposition to the sultan see Enzyklopiidie des Islam, ii. 83 ~emma: 
Fas); C.R. Pennell, Morocco since 1830: A History (London, 2000), 121-9. On the opposi-
tional role of the ulema in particular see Edmund Burke III, 'The Moroccan Ulama 
1860-1912: An Introduction', in Nikki Ragozin Keddie (ed.), Scholars, Saints, and Srifis: 
Muslim Religious Institutions in the Middle East Since 1500 (Berkeley, 1978), 93-12s; and Ralf 
Elger, ,?,entralismus und Autonomie: Gelehrte und Staal in Marokko 1900-1931 (Berlin, 1994), esp. 
7o-g. 

107 Ibid. 74. 



280 SABINE MANGOLD 

this situation, which had been exacerbated by the French envoy's 
journey and the outcome of the conference of Algeciras, 'Abd al-
'Aziz, however much he wanted to withdraw from the influence 
of the scholars and the traditional, conservative elites, had to 
avoid anything that could have endangered his position at home. 
Rosen's report to von Biilow records that the sultan summoned 
'among others, the Mohammedan notables' for the entry of the 
German delegation into Fez. 108 By this means, the sultan was 
forcing his most severe critics at home to appear for a traditional 
ceremony, and indirectly demanding of them that they confirm 
his power. Rosen's journey, which took place as a result of the 
Algeciras conference, allowed the sultan to underline, in public 
and throughout the country, his position as a sovereign ruler who 
respected traditional forms and values. Nonetheless, it did not do 
'Abd al-'Aziz much good. In 1907,just a year after Rosen's expe-
dition, he was deposed by a strong internal opposition, mainly 
from the south of the country, which had gathered around his 
brother Mulay 'Abd al-Hafiz and was joined by the ulema of 
Fez.109 

VI 

This investigation of the perception of Moroccan diplomacy by 
European diplomats, which is still provisional and needs to be 
completed by the study of further sources, began by asking about 
the legitimacy of this 'oriental' protocol. Strikingly, of all the 
documents studied, it is only in the older description by the jour-
nalist Ludwig Pietsch that we find any attempt to present the 
journey to the sultan's court, which formed part of the Moroccan 
sultan's reception protocol, as an element of political ritual and 
the demonstration of political power at home and abroad. All the 

108 PAAA R 15508: Rosen to Reichskanzler von Bulow, manuscript, 13 Nov. 1906: 
Verlaufund Ergebnisse der Mission nach Fes. 

109 Very different accounts of the revolt against Mulay 'Abd al-'Aziz and the take-over 
of power by his brother are given by Peter von Sivers, 'Nordafrika in der Neuzeit', in 
Ulrich Haarmann (ed.), Geschichte der arabischen Welt (Munich, 1987), 540-1; and Pennell, 
Morocco since 1830, 134-6. In this view, it was more a popular uprising whose origins lay in 
hunger, unemployment, and anti-European resentment, and which was used by the tribes 
around Marrakesh and Casablanca to install a new sultan. See also the account by Elger, 
Zfntralismus undAutonomie, 7g-8$ and Burke III, 'The Moroccan Ulama', 121-3. 
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other accounts tend either largely to pass over the journey from 
Tangier to Fez in silence, or to present it as a more or less stimu-
lating expedition or excursion. Not even a man such as Friedrich 
Rosen, who was familiar with the Middle East, its politics and 
political forms, expressed what he could see as a political demon-
stration. Instead, he suggested that he had submitted to a noble 
but essentially pre-modem oriental custom. Although a compari-
son makes clear that Rosen did not assume an essential differ-
ence between Europe and the Orient on the question of time, he 
did thereby confirm the cultural preconceptions held by his 
German and European readers, and contribute to their becom-
ing entrenched as cliches because, of course, distinguished and 
rich orientals also took delight in using the new automobiles and 
railways. By being reduced to an allegedly oriental cultural char-
acteristic, all that remained of the ritual of rule in Rosen's 
account was, ultimately, folklore. 110 

The tendency to see foreign protocol only as a cultural differ-
ence and thus to depoliticize it can already be observed in the 
older accounts. None of the attempts to deal with Morocco in 
literary terms can do without expressing mental reservations and 
irritations. Remarkably, however, it seems to me that where 
there are political reasons for good relations with the north 
African sultanate, such defensive reactions fade into the back-
ground in the context of the whole account. A political will can 
certainly bridge cultural differences, or, as the example of the 
French envoy shows, allow them to become irrelevant in the 
argument. 

In the course of the nineteenth century, Moroccan protocol, of 
which the European observers were able to convey only an 
incomplete picture on the basis of central European mentalities 
and cultural perceptions, undeniably came under pressure to 
change particular forms and, in general, to simplify itself in order 
to become more acceptable to European diplomats. But this did 
not amount to a true Europeanization. The pressure exerted on 

110 In this context, the short description of the British envoy Charles Euan-Smith's 
fifteen-day diplomatic journey to the sultan's court in Fez in 1892 (lasting from 27 Apr. to 
12 May) by the historian Frederick V. Parsons is not coincidental, but downright sympto-
matic. Parsons conveys the impression that the slow pace of the journey was dictated only 
by the fact that Euan-Smith was recovering from an attack of gout: 'Sir Charles, recover-
ing from gout and travelling slowly on a litter'. Parsons, The Origins ef du Morocco Qyestion, 
439. 
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the diplomatic culture of Morocco was justified in cultural terms, 
but it was, in fact, a consequence of political power relations. In 
the nineteenth and early twentieth centuries, oriental and North 
African states such as Morocco were not seen as political equals 
of the Western states, and even if their diplomatic protocol had 
been completely Westernized, this would not have changed. 
Morocco was excluded from the Concert of Europe not because 
of its different cultural and political practices, but because it was 
refused political equality. And this was justified by the diplomats 
themselves with reference to the foreignness of its diplomatic 
forms. 

Yet however much the official representatives of the European 
states advocated standardizing foreign diplomacies according to 
the European model, they also experienced this as a loss of diplo-
matic diversity. While it simplified their professional lives, it 
robbed them of a significant aspect of the worlds that they had 
deliberately sought out. Like the readers of envoys' reports, 
whether members of their own governments or of the public, 
many diplomats were actually looking for a certain foreignness 
and cultural difference. After all, therein lay a significant aspect 
of their professional existence as 'translators' and transmitters of 
a cultural difference that was threatening to disappear. 

From the point of view of Moroccan politics, retaining or even 
consolidating their diplomatic culture in the face of European 
imperialist claims was one of the few chances they had to control 
their own actions. This had nothing to do with a deliberate deci-
sion to reject 'modern' ceremonial as such, even if it was inter-
preted in this way by European observers. Rather, retaining tried 
and tested rituals which had been generally acknowledged in the 
past provided a small refuge and some room for manoeuvre 
during a period of transition in the context of changing mentali-
ties and technical conditions. After all, internal political pressure 
almost compelled the sultan to refuse to grant Saint-Rene 
Taillandier an audience, as has been mentioned above. And even 
if Saint-Rene Taillandier tried not to mention it, the sultan 
forced him to make an eleven-day journey to Fez. Yet this was 
the despairing diplomacy of someone with no power, of a minor. 
From the point of view of the Europeans, the deployment of 
diplomatic wilfulness in the struggle for sovereignty against the 
claims of colonial powers-in this case, against the demands 
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made by European diplomacy on oriental diplomatic forms-
undermined the authority which the sultan was trying to preserve 
by precisely these means. If we read in the European press that, 
in the case of Morocco, 'there is nothing to be gained by 
"rushing" them', II I this is not cultural understanding or accept-
ance of Moroccan political forms speaking, but plain political 
arrogance vis-a-vis a 'semi-civilized' and, above all, politically 
powerless state. 

VII 

In conclusion, the following points can be made. Historians of 
diplomacy must not allow the political interests of contempo-
raries in Europe to block out the cultural explanations and 
alleged experiences of difference that were put forward at the 
time. Changing mentalities and technical changes in Europe put 
pressure on other forms of diplomacy and resulted in their modi-
fication, but it was Europe's aspiration for political hegemony 
that really put a question mark over their survival. Walter Harris, 
a European who was suspicious of all rituals and ceremonies, 
spent most of his life in Morocco, considered himself a friend of 
the sultan, and found Moroccan protocol absurd. We may 
conclude, in his words, that 'half of [the] ceremonies at a British 
coronation would appear absurd and meaningless to a Moor'. 112 

And he went on: 'nearly all etiquette is ridiculous, only we are 
more or less accustomed to it, and have largely modified its 
eccentricities'. 113 To seek out the customs and the peculiarities in 
the Middle East, North Africa, and in Europe equally remains 
one of the tasks of diplomatic historians with an interest in 
cultural history. But unless the political dimension is kept in 
mind, I believe that a comparison between oriental and 
European diplomatic cultures will fail. 

111 The Times, 19 May 1905, 9. 
112 Harris, Morocco That Was, 39. 
113 Ibid. 
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US Diplomatic Etiquette during the 
Nineteenth Century 

DAVID PAULL NICKLES 

As president of the United States during the early 1890s, 
Benjamin Harrison received many announcements of royal 
births. Decorum required that he sign a congratulatory response 
each time. He found this activity incongruous and irritating. Did 
foreign monarchies not realize that they were addressing a 
republic? He later declared: 'Perhaps if we were to notify "our 
great and good friends," the kings and queens of the earth, of the 
birth of every "heir possible" to the presidency, they would break 
off the correspondence!' 1 This story illustrates how notions of 
republicanism crept into the most mundane ceremonial activities 
involving nineteenth-century US diplomacy. During these years 
Americans argued about the proper degree of formality in US 
foreign relations, at odds over the proper course to follow when 
diplomatic practice clashed with American political culture. 
Diplomatic protocol became an arena in which the US govern-
ment worked out the tension between the received legacy of the 
American Revolution and the requirements of a nation assuming 
a greater role on the international stage. 

Although this tension between American domestic ideals and 
foreign diplomatic practice was continuous, it was not unchang-
ing, and three eras of US diplomatic protocol are discernible. The 
first lasted from the revolution until 1829. In these years, American 
leaders drawn from a cosmopolitan elite that arose during the 
revolution rethought existing diplomatic protocol and attempted 

The opinions expressed in this essay are those of the author and do not necessarily reflect 
the views of the Department of State or the US government. 
I would like to thank Markus Mosslang, Brenda Gayle Plummer, Linda Qaimmaqami, 
Torsten Riotte, Susan Tully, Jennifer O'Neal, Bruce Zellers, and the staff of the Ralph 
Bunche Library for their assistance during the writing of this essay. 

1 Benjamin Harrison, This Country efOurs (New York, 1911), 191-2. 
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to reconcile it with the needs and values of a vulnerable but feisty 
republic. During the second era, which lasted from 1829 until 
roughly 1890, a series of populist presidents, most of them profes-
sional politicians closely attuned to the self-confident nationalism 
of the American public, challenged a diplomatic culture that they 
perceived as effete, aristocratic, and immoral. This era reached an 
apex during the mid-185os when, inspired by the 1848 revolutions, 
drunk with imperialism, and troubled by sectional conflict in their 
own country, many Americans condemned existing diplomatic 
practices. The American Civil War, 1861-5, is an anomaly since 
the precarious situation of the US government at this time led it to 
conform more closely to existing protocol than it would during the 
rest of the second era. In the third era, which began around 1890, 
American leaders continued to challenge European diplomatic 
practice, but they increasingly accommodated themselves to it as 
they adjusted to their country's growing international responsibili-
ties and interests. This partial American acceptance of diplomatic 
protocol became increasingly pronounced in the 1890s and early 
twentieth century, as the United States became a power of greater 
international significance with a faded memory of its revolutionary 
past. Over the course of these three eras, the biggest controversies 
arose over the subjects of diplomatic rank, proper attire, and the 
equality of sovereign states, with Americans disagreeing on how 
each accorded with their nation's revolutionary and republican 
heritage.2 

Diplomatic Rank 

European governments did not exchange diplomats of the ambas-
sadorial rank with the United States during the late eighteenth 
and early nineteenth centuries. This was not surprising, as the 
sending of ambassadors had not yet become a norm in interna-
tional relations. Moreover, since most major European countries 

2 On US diplomatic etiquette, see Robert Ralph Davis,Jr., 'Manners and Diplomacy: 
A History of American Diplomatic Etiquette and Protocol During the Early National 
Period' (Ph.D. thesis, Michigan State University, 1967); Henry Bartholomew Cox and 
Richard S. Patterson, 'The Protocol Function in United States Foreign Relations: Its 
Administration and Development, 1776-1968' (Historical Studies Division, Historical 
Office, Department of State, October 1968), available in the Ralph Bunche Library at the 
US Department of State;John Bassett Moore, A Digest ef International Law (Washington, 
1906). 
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were monarchies, they loathed according the United States, a 
bourgeois republic founded in revolution against a king, any more 
respect than was necessary.3 This suited the US government, 
which was happy to conduct diplomacy at a less formal level. 
During the revolution and the early years of the United States, 
many Americans feared contact with what they perceived as 
decadent, oppressive, spendthrift European governments, whose 
aristocratic and epicurean cultures threatened to corrupt the 
virtuous citizenry necessary to sustain a republic. 4 Americans, like 
fellow republicans in Switzerland or revolutionary France, were 
suspicious of ambassadors, whom they associated with expense, 
waste, and monarchy. Therefore, although article II, section 2 of 
the US Constitution specifically endowed the president with the 
right to appoint ambassadors with the advice and consent of the 
Senate, early presidents refrained from sending diplomats with 
rank higher than a minister. Thomas Jefferson, America's first 
secretary of state, was the most articulate exponent of this course 
of action, and his ideas would remain influential a century later. 
Jefferson, in consultation with President George Washington, 
decided to send ministers to the two superpowers of the day, 
France and Britain, and diplomats of a lower (charge) rank to 
Spain, Portugal, and the Netherlands, with which the United 
States also had significant relations.5 

Jefferson advocated that diplomatic appointments be kept on 
'the lowest grades admissible', 6 partly out of frugality-charges 
were cheaper to maintain than ministers, let alone ambassadors. 
He also believed that Congress was unlikely to appropriate 
much money for diplomatic remuneration, and that it was better 
to send charges 'at the head of their grade, than Ministers 
Plenipotentiaries by low salaries at the foot of theirs'. 7 But beyond 
practical reasons,Jefferson's attitude derived from his republican 

3 M. S. Anderson, The Rise ef Modmz Diplomag, 145a-1919 (London, 1993), 5g-60, 82. 
4 For an overview of republicanism, see Daniel T. Rodgers, 'Republicanism: The 

Career of a Concept', Journal ef American History, 79 Oune 1992), u-38. 
5 Entry for 23 Mar. 1790, injohn C. Fitzpatrick (ed.), The Diaries </[George Washington, 

1748-1799, 4 vols. (Boston, 1925), iv. 107; Entry for 7 May 1790, ibid. iv. 128. Whereas 
ministers are 'accredited to heads of state', charges d'affaires are 'received by Ministers 
for Foreign Affairs'. See John R. Wood andjean Serres, Diplomatic Ceremonial and Prot,ocol: 
Principles, Procedures and Practices (London, 1970), 25. 

6 This 1792 remark before a US Senate Committee is from Felix Gilbert, To the Farewell 
Address: Ideas ef Ear!, American Foreign Policy (Princeton, 1961), 73. 

7 Jefferson's paper of 17 July 1790 on the expenses of diplomats, Andrew A. Lipscomb 
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disdain for traditional means of conducting foreign policy. On 
several occasions he asserted that diplomats were unnecessary, 
even harmful, a view he shared with many intellectuals of his era, 
including the physiocrats in France and the English radicals.8 At 
one point he avowed: 'I am for free commerce with all nations; 
political connection with none; and little or no diplomatic estab-
lishment. '9 While overseeing the Department of State, Jefferson 
instructed the US consul accredited to the court of Morocco: 
'The Emperor has intimated that he expects an ambassador from 
us. Let him understand that this may be a custom of the Old 
World, but it is not ours: that we never sent an ambassador to any 
nation.' 10 

Subsequent American statesmen maintained the policy of not 
sending diplomats above the ministerial rank. At times the 
United States even reduced the existing level of representation, 
generally with unfortunate results. In 1811, President James 
Madison, displeased by British foreign policy, refused to replace 
the US minister to the Court of St James's. As a result, the 
American charge d'affaires, lacking the rank and status to inter-
act with and report on the British elite, failed to send back news 
of British concessions before his government declared war on 
Britain. 11 A later example demonstrates how fickle American 
domestic politics influenced decisions about lowering representa-
tion. In 1882 the Korean king was elated to receive Lucius Foote, 
the first resident American diplomat to his country. He hoped 
that he could use his relationship with the United States to gain 
leverage for resisting Chinese domination. 12 Unexpectedly, in 
September 1884, Foote learned that the new appropriations act 

(ed.}, The Writings ef77zomas]efferson, 20 vols. (Washington, 1903-4), iii. 6n2. The quota-
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9 Jefferson to Elbridge Gerry,Jan. 26, 1799, in Paul Leicester Ford (ed.), The Writings ef 

77zomas Jefferson, 10 vols. (New York, 189~}, vii. (1896), 328. 
10 Jefferson to Thomas Barclay, 13 May 1791, National Archives and Records 

Administration (College Park, Maryland) (hereafter NARA}, M28 (Diplomatic and 
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had reduced his grade from envoy extraordinary and minister 
plenipotentiary (the highest grade in the American diplomatic 
service) to minister resident and consul general. The secretary of 
state explained that Congress had done this in order 'to make the 
diplomatic service more uniform as to rank and salary', an 
expression of Congress's traditional dislike of diplomatic pomp 
and expense. Foote declined the new appointment, citing the 
effect that the change would have on American influence in 
Korea: 'to these people, proud that the United States should 
have sent to them a Minister of the first rank, it is impossible 
to explain the reasons for the change, without leaving the 
most unfortunate impressions'. 13 The Korean government was 
perplexed and disappointed by Foote's departure, but this behav-
iour made sense within the context of American attitudes toward 
diplomatic rank. 

As of the mid-187os, the sending and receiving of ambassadors 
had become a universal practice between the great powers of 
Europe. 14 Aware of this, those involved with the execution of 
American foreign policy had growing doubts about the policy of 
exchanging low-ranking diplomats, despite its popularity with the 
public. When they defended it, they increasingly emphasized 
issues of embarrassment over ideological principles or revolution-
ary aspirations. In November 1883, the American minister to St 
Petersburg remonstrated that he and several of his colleagues in 
the US diplomatic service believed that they suffered from their 
lack of status compared to ambassadors. He suggested that the 
United States start appointing ambassadors, if need be without 
an increase in salary or an 'alteration of the simple and appropri-
ate Republican costume'. Two months later, the secretary of 
state, Frederick Frelinghuysen, replied: 
Certain foreign powers-Austria and Spain, for instance-have 
proposed to send ambassadors here if the United States would raise in 
like manner the grade of our representatives at their courts. The answer 
has been that the proposed change would be a possible source of 
embarrassment. . . . While on the one hand there might be social 

13 Frederick Frelinghuysen to Foote, no. 58, 14July 1884, and Foote to Frelinghuysen, 
no. 112, 17 Sept. 1884, in George M. McCune and John A. Harrison (eds.), 
Korean-American Relations: Documents Pertaining to the Far Eastern Diplom;uy of the United Stares, 3 
vols. (Berkeley, 1951), i. 36-8. 

14 Keith Hamilton and Richard Langhorne, The Practice of Diplomacy: Its Evolution, 
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embarrassments occasioned here in public intercourse with one 
supposed to embody the personal rank and dignity of a monarch, on 
the other would be the perhaps painful incongruity of forcing our repre-
sentative abroad to face the alternative of meeting from private 
resources the expenses of a mode of life beyond any salary which our 
Congress would be likely to attach to the ambassadorial rank; or falling 
below the social plane of those whose equals they became in name. 15 

A year later, a State Department report re-examined the issue 
and noted the difficulty of treating ambassadors with required 
protocol when 'our people do not take very kindly even to quali-
fied and almost democratically simple privileges of [lower-
ranking] foreign ministers in our midst. They do not [want] such 
an un-republican privileged class.' Alvey Adee, the author of the 
report, noted that ambassadorial etiquette had been the technical 
cause of the Franco-Prussian War a few years earlier. At that 
time, French opinion became enraged when it heard, falsely, that 
the German emperor had brusquely dismissed the French 
ambassador as he attempted to exercise his right to a personal 
conference with the sovereign to whom he was accredited. Adee 
went on to complain that if an ambassador's 'rights are infringed 
in the matter of etiquette, he resents it and demands an apology. 
Ambassadors are always getting into hot water about trifles of 
etiquette.' 16 

Within less than a decade of Frelinghuysen's and Adee's 
comments, the United States had reversed its position. President 
Grover Cleveland, in his decision to send and receive ambassa-
dors, seems to have been influenced partly by political manoeu-
vrings within the Democratic Party. In order to compensate 
Thomas Bayard for not receiving a cabinet-level position, 
Cleveland made him the United States' first ambassador to 
Britain. 17 More importantly, the president argued that the 
United States, with its growing power and obligations, should 
adopt the trappings of great power status. Ministers ranked 

15 William Hunt to Frelinghuysen, no. 89, 30 Nov. 1883, NARA, M35 (Despatches 
from US Ministers to Russia), reel 37; Frelinghuysen to Hunt, no. 87, 31 Jan. 1884, 
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16 Alvey Adee to the Secretary of State, 'Report on the appointment of Ambassadors 
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behind ambassadors in questions of precedence, and could never 
become dean of the diplomatic corps at a capital to which 
ambassadors had been assigned. Even among ministers, US 
envoys ranked low because, as political appointees, they were 
generally replaced after every change in presidential administra-
tion and therefore lacked precedence based on seniority. It was 
not unusual that six ambassadors and more than twenty minis-
ters would outrank the American envoy for significant spans of 
time at major European capitals. 18 T. Jefferson Coolidge, the 
American representative in France during the early 1890s, 
peppered senators who visited him in Paris with complaints 
about his lack of precedence. He described his 'rather ridiculous 
position [as] the minister of perhaps the greatest power on earth 
[sitting] below envoys of little Spanish republics or insignificant 
States'. When the Russian ambassador refused to receive him in 
the midst of the Bering Sea dispute, Coolidge angrily noted, 
'Mohrenheim would never have treated an ambassador in so 
cavalier a manner'. 19 Conscious of such jeremiads, President 
Cleveland's annual message of 1893 discussed the raising of rela-
tions with Britain, France, Italy, and Germany to the ambassado-
rial level and declared: 'This step fittingly comports with the 
position the United States hold in the family of nations.'20 

There were more practical reasons for the United States to 
raise the level of its diplomatic representation to match that of 
other countries. The main advantage to possessing ambassadors 
had to do with access. Ambassadors frequently received prece-
dence over ministers in obtaining meetings with the host 
country's foreign minister. Eugene Schuyler, who served as US 
minister to Greece, Romania, and Serbia during the nineteenth 
century, argued that although ambassadors did not possess rights 
of representation superior to ministers, the differences in rank 
and precedence were nonetheless meaningful: 

At very many Foreign Offices the rule 'first come, first served' is not 
observed; but an envoy or a minister, though he may have been waiting 

18 E.J. Phelps to T. F. Bayard, no. 12, 31 May 1885, NARA, M30 (Despatches from 
US Ministers to Great Britain), reel 147; T. Jefferson Coolidge, The Autobiograplg ef T. 
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20 Message of 4 Dec. 1893, Foreign Relations ef the United States (hereafter FRUS) 

(Washington, 1894), 1893, xii. 



294 DAVID PAULL NICKLES 

hours in the ante-chamber for an important affair, must give place to 
an ambassador who has come in at the moment; and at Constantinople 
it is even expected that, should a minister be in conversation with the 
Minister of Foreign Affairs or the Grand Vizier, he should withdraw 
and wait whenever an ambassador may be announced. 21 

Coolidge complained about his long sojourns waiting for a 
meeting at the Quai d'Orsay, but the French government, a 
republic that employed ambassadors, was unsympathetic: 'Their 
only answer was that it was our fault in not sending ambassadors, 
and that, although they regretted it, they could not alter the deci-
sion of the Congress of Vienna. '22 

The United States' abrupt decision to start sending ambassa-
dors reveals broader changes in American foreign policy. 
Contemporary newspaper accounts indicate that Congress 
supported Cleveland's initiative out of regard for American pres-
tige and because of a desire to facilitate the day-to-day work of 
US diplomats. 23 The first motivation indicates that Americans 
had become more likely to see diplomatic ritual as an honour to 
the nation rather than as anti-republican self-aggrandizement by 
pretentious diplomats. The second indicates a growing belief that 
the United States possessed foreign interests and that diplomats 
with their strange rules sometimes performed useful functions. 
The decision to exchange ambassadors also provides evidence 
that in the wake of the industrial revolution, which blurred some 
of the social distinctions between the United States and Western 
Europe, and the development of more liberal institutions within 
Europe, Americans felt less hostility toward the Old World and 
were less fearful that diplomatic contact would threaten democ-
racy in the United States. 

Diplomatic Costume 

Attire and fashion-perhaps the most basic and effective means 
that people use to distinguish themselves from one another--

21 Eugene Schuyler, American Diplo1Tlfl01 and the Furtherance efCommerce (New York, 1895), 
109,113. 
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became a central battleground in the conflict between those who 
advocated republican simplicity and those who recommended 
adherence to prevailing diplomatic standards. At the time of the 
American Revolution, the colonists typically wore unsophisticated 
and utilitarian clothing owing to the underdeveloped nature of 
American manufacturing and the lack of an immensely wealthy, 
aristocratic leisure class to drive the impractical fashion trends 
popular in Europe. The revolution itself exaggerated this 
tendency, as the necessities of wartime, the rejection of British 
manufactures, and the sense of shared national sacrifice popular-
ized an anti-luxury republican ideology that contrasted American 
virtue-exemplified by modest, homespun American garments-
with English corruption and extravagance. 24 When Alexis de 
Tocqueville visited America in 1831, he noted that social pressure 
compelled even the wealthy to don unassmning apparel. 25 Over 
the course of the nineteenth century, however, the development 
of American textiles and haute couture, the rise of an opulent 
American leisure class, and the fading of the memory of revolu-
tionary privation combined to undercut the popularity of rustic, 
unrefined garb. Meanwhile, the anti-luxury ideology of the 
American Revolution became the main subject of contention 
during debates about diplomatic attire, as American envoys 
tended to move towards prevailing European norms, only to be 
shaken out of their complacency by Washington politicians, who 
demonstrated their democratic fervour by reproving elite 
European apparel. 

During the American Revolution, Benjamin Franklin estab-
lished a standard for US diplomatic garb that influenced 
American politics for the next century. Franklin reached France 
in 1776 as a representative for the Continental Congress, which 
desperately sought European aid for the fledgling rebellion 
against British authority in North America. During an earlier 
visit to France in 1767 Franklin had embraced French fashion 
with a flourish. In contrast, when he visited France in 1776, 
Franklin self-consciously subverted many of the most visible 
rituals and rules of French high society, to the delight of many 

24 Michael Zakim, &rufy-Made Democracy: A History </[Men's Dress in the American &public, 
1760---1860 (Chicago, 2003); Robert Ralph Davis, Jr., 'Diplomatic Plumage: American 
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courtiers, but without forgetting about his American audience, 
some of whom feared that aristocratic European mores would 
corrupt colonial diplomats. A master of public relations, Franklin 
showed great understanding in calibrating his image to his elite 
French audience and fulfilling their conception of him as a noble 
backwoods intellectual. His unfashionable spectacles connoted 
wisdom while his fur cap, in place of a wig, reminded his audi-
ence of Rousseau; together his cap and glasses buttressed his 
reputation as a philosopher of the wilderness transmitting natural 
wisdom. Franklin's plain dress led some to mistake him for a 
Quaker, a misapprehension that he did not correct. In this way, 
he exploited the image that the French philosophes had popular-
ized of Philadelphia, his adopted hometown, as a Quaker utopia 
free of conflict and religious bigotry. 26 Fortunately for Franklin, 
his selective use of American attire also played well in America, 
where patriotism and necessity encouraged the revolutionaries to 
express their politics through frontier clothing. 27 Following the 
signing of the Franco-American treaties of 1778, which made 
possible the success of the American Revolution, Louis XVI 
received Franklin and his American colleagues at Versailles. 
While the other American diplomats wore prescribed court 
dress, Franklin reportedly eschewed traditional apparel, includ-
ing wig and sword, for an unadorned brown suit and white hat, 
his hair undressed and unpowdered. The court chamberlain 
hesitated before admitting him; some observers remarked that he 
looked like a farmer. But the contrast between Franklin and his 
surroundings was electrifying, and many inside and outside the 
hall swooned over his republican simplicity.28 

The problem with Franklin's brilliant example is that what 
appeared to be simple and unaffected was actually nuanced and 
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calculated. 29 While his attire was easily mimicked, his success was 
more difficult to duplicate, as later American diplomats discov-
ered. During the decades following Franklin's successful mission, 
some American envoys imitated their European colleagues, while 
others went their own way, but often without Franklin's acumen. 
In the summer of 18n George Erving visited France before assum-
ing a position as special minister to Denmark. In Paris, dirty and 
dressed in boots, 'he called on the Danish minister . . . [ and] 
announcing himself as the bearer of letters was taken for a courier 
and treated at first as that'. He later called on the French foreign 
minister, but 'in his uniform trimmed with galloon he was thought 
to be a footman in livery'. 30 Two years later the secretary of state, 
James Monroe, hoping to avoid such mishaps while furthering 
republican values, announced his desire to introduce new garb for 
American diplomats: 'I shall, with the approbation of the 
President, prescribe an uniform for our ministers abroad, which 
while it will give a national character, and make a good appear-
ance, will comport with our system of economy.'31 This outfit 
became the basis for the apparel of the American negotiators who 
concluded the 1814 Treaty of Ghent, and became standard attire 
for all American ministers according to a Department of State 
directive issued on 6 November 1817.32 It included an embroi-
dered blue jacket lined with white silk, a cape, white cassimere 
breeches, gold knee buckles, white silk stockings, a three cornered 
chapeau-bras, a black cockade, and a sword.33 James Bayard, who 
wore the uniform prescribed by Monroe, wrote that in isolation it 
'appeared sufficiently fine for republicans', but that it was 'quite 
plain' when compared to the costumes of the St Petersburg elite. 34 

Populist politician Andrew Jackson became president in 1829 
and decided that American diplomats sported clothing that was 
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pretentious and uneconomical. He admitted that 'it is considered 
necessary that our ministers should be distinguished by their 
dress while at Foreign courts from unofficial personages'. 
Nonetheless, he insisted that US envoys wear an outfit 'which 
shall conform to the simplicity of our government founded upon, 
and guided ... by pure republican principles'. 35 The resulting 
uniform, mainly black and white, had little ornamentation aside 
from a dress sword and a gold star on each side of the collar. 
Despite complaints that it lacked harmony, it remained standard 
until the 185os.36 

In 1853 the Democrats, Andrew Jackson's former party, 
regained the White House. The new secretary of state, William 
Marcy, was ignorant of traditional diplomatic practice and spent 
most of his time doling out political patronage. 37 Ambrose 
Dudley Mann, the assistant secretary of state, filled this vacuum 
by preparing a number of circulars in sympathy with 'Young 
America', a movement that arose in the aftermath of the revolu-
tions of 1848 and expressed bitterness toward the monarchies of 
Europe and support for republican subversion.38 On 1June 1853, 
Marcy and Mann issued a circular to US diplomats on proper 
apparel. It encouraged, 'as far as practicable, without impairing 
his usefulness to his country, his appearance at court in the 
simple dress of an American citizen'. The circular criticized 
recent American diplomatic attire and, indeed, 'regretted that 
there was ever any departure in this respect from the example of 
Dr. Franklin'.39 During a time when diplomats generally wore a 
uniform consisting of a heavy gold embroidered coat, a cocked 
hat, and sword, the circular asked American envoys to wear ordi-
nary evening dress as would be worn at formal social functions in 
the United States. With their peers in court attire, the American 
diplomats most closely resembled the waiters and servants in 
their midst. 40 
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American opinion applauded the new regulation, although the 
New York Herald quipped that the circular was unsurprising given 
Marcy's own slovenly and frugal attire.41 But American envoys 
gave it a mixed reception. In some countries there were no diffi-
culties. Switzerland, a fellow republic wary of monarchic proto-
col, did not require diplomats to appear in uniform. 42 In 
Sardinia, a monarchy but also a revisionist state with territorial 
claims against the status quo, the foreign minister readily agreed 
to the US envoy's request that he hereafter appear in the formal 
attire of an ordinary American.43 In his own private challenge to 
European diplomatic etiquette, Pierre Soule, the US minister to 
Spain, wore 
a black velvet coat, cut single-breasted, and with a standing collar elab-
orately embroidered with black silk, black velvet breeches, black silk 
stockings, shoes with black buckles, a black dress sword, and a black 
chapeau without plume-every thing as black as Erebus. He looked as 
Edgar of Ravenswood might have looked upon a state occasion; his 
black locks and pale complexion completing the fanciful resemblance. 44 

Soulé was already so despised within Madrid's diplomatic 
community-partly because of his efforts to wrest Cuba from 
Spanish control and partly because he maimed the French 
ambassador in a duel-that his eccentric garb probably did his 
reputation no harm. 45 

Other American envoys did not follow the circular. With the 
change of administrations, many were newly appointed and did 
not want to make a first impression that seemed deliberately 
insulting. The wording, which provided them with some discre-
tion, made their position even more delicate as they could not 
claim that they were merely following orders. 46 The new US 
minister in Berlin, Peter D. Vroom, requested a royal audience 
in order to present his diplomatic letter of credence. Vroom 
added that his government wished US envoys to appear at 
foreign courts in the simple dress of an American citizen. Vroom 

41 'Secretary Marcy on Diplomatic Uniforms--What of Our Foreign Relations?', New 
Tork Herald, 15June 1853, 4. 

42 Theodore Fay to Marcy, no. 3, 30June 1853, in S. Ex. Doc. JI, 5. 
43 John M. Daniel to Marcy, 10 Oct. 1853, in S. Ex. Doc. JI, 7. 
44 Maunsell B. Field, Memories ef Ma'!)! Men and ef Some Women (New York, 1874), 86. 
45 H. Barrett Learned, 'William Learned Marcy', in Samuel Flagg Bemis, The Ameriean 

Secretaries </[State and 77zeir Diplomag (New York, 1958), 2661 ; Field, Memories, Bo, 86. 
46 Spencer, Victor and tire Spoils, 236. 



300 DAVID PAULL NICKLES 

received a reply from the Prussian government indicating that 
the king considered disrespectful an appearance before him 
without costume, and the American decided instead to wear 
'very plain and simple' diplomatic attire.47 One member of the 
US legation in Berlin was questioned at a reception as to why he 
and his colleagues were 'all dressed in black, like so many under-
takers?' He allegedly replied: 'We could not be more appropri-
ately dressed than we are, at European courts, where what we 
represent is the burial of monarchy.'48 In response to an 
American query, the king of Sweden remarked, 'on occasions of 
court, no one can be received but in court dress'. The US charge 
d'affaires reported this response back to the Department of State 
and noted: 'My appearance at court in plain clothes would have 
been likely to be regarded by the Swedish government in the 
light of a spirit of republican propagandism. '49 

In France, the site of Franklin's artful faux pas eighty years 
earlier, the US Legation initially followed the circular but then 
reversed itself. Henry Sanford, the US legation secretary and 
charge d'affaires, expressed delight upon receiving the instruc-
tions, which he described as a 'return to the original simplicity 
which had distinguished our first diplomatic representative 
here'.5° French high society, however, ridiculed Sanford's black 
outfit, and there was soon a joke about the American diplomat 
mistaken for a waiter.51 WhenJohn Y. Mason arrived in Paris in 
1854 as the new US minister and leader of the US legation, he 
initially followed Sanford's example and delivered his credentials 
to the emperor while 'in the simple dress of an American citizen'. 
But Mason soon adopted more orthodox diplomatic attire, 
wearing 'a simple uniform dress' consisting of a coat embroi-
dered with gilt tinsel, white cassimere knee-breeches, silk stock-
ings, a sword, and a cocked hat. The National Era, an African-
American newspaper, disparaged Mason's 'shining suit of 
toggery'. 52 Mason defended his conduct by observing, 'the form 
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of government here is imperial, the observance of ceremony and 
etiquette at the court has steadily increased since the emperor's 
accession to power, and is now extreme'. He contended that 
unless he adopted a diplomatic uniform he would 'offend the 
sensibilities of those whom it was my duty to conciliate, debar 
myself from important means of information and facilities of 
promoting the interests of my country, and thus impair my 
usefulness as her representative'. 53 

Envoys were inclined to continue wearing diplomatic uniforms 
at the few non-Western courts with which the United States had 
diplomatic relations. Townsend Harris ignored the new dress 
circular completely when negotiating treaties with Siam and 
Japan during the middle and late 1850s. In Paris on 1 November 
1855, while Marcy was still in office, Harris ordered the uniform 
for his Asian negotiations, reverting to the outfit worn by the 
American diplomats at Ghent four decades earlier.54 Two years 
later, after his audience with Japan's political leader, 'the 
Tykoon', Harris noted, 'I can safely say that my dress was far 
more costly than his. '55 Harris apparently felt that a splendid 
diplomatic costume would overawe pre-industrial peoples and 
thereby ease negotiations. In this instance as in others, US diplo-
mats tended to follow European diplomatic practice more closely 
when interacting with the non-Western world. 

A couple of diplomats sought technically to adhere to their 
instructions while making concessions to protocol at the conser-
vative courts to which they were posted. Henry Jackson, in a 
difficult position as the charge at Vienna, hit upon the clever 
expedient of wearing his former military uniform after first 
writing back to have his rank raised.56 James Buchanan, the 
minister to Britain and an ambitious politician, carefully consid-
ered how his attire might affect his popularity in America and the 
success of his mission at the most important and high-profile post 
in the US diplomatic service. He met with Sir Edward Cust, the 
queen's master of court ceremonies, and discussed his intention 
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to garb himself in accordance with the circular. Cust became 
animated as he emphasized the queen's probable displeasure at a 
departure from established attire, and he noted that Buchanan 
could not 'expect to be invited to Court Balls or Court dinners 
where all appeared in costume'. Buchanan expressed willingness 
to modify his costume in response to the wishes of the queen, but, 
becoming 'somewhat indignant in my turn ... said, that, whilst I 
entertained the highest respect for Her Majesty and desired to 
treat her with the deference which was eminently her due, yet it 
would not make the slightest difference to me, individually, 
whether I ever appeared at Court'. After this meeting, Buchanan 
gloomily concluded, 'it is probable I shall be placed, socially, in 
Coventry, on this question of dress; because it is certain, that 
should Her Majesty not invite the American Minister to her Balls 
and dinners, he will not be invited to the Balls and dinners of her 
courtiers'. 57 

After his quarrel with Cust, Buchanan determined 'neither to 
wear gold lace nor embroidery at court', and sought an outfit that 
would be appropriate for a meeting with the president of the 
United States. In place of a diplomatic uniform, he considered 
adopting the civilian attire of George Washington. Buchanan 
went to the house of a friend to examine one of Gilbert Stuart's 
famous portraits of America's first president. Alas, he decided that 
'fashions had so changed since the days of Washington, that if I 
were to put on his dress and appear in it before the chief magis-
trate of my own country, at one of his receptions, I should render 
myself a subject of ridicule for life. Besides, it would be considered 
presumption in me to affect the style of dress of the Father of his 
Country.' Meanwhile, as Buchanan dithered over what to wear, 
some of the London press unfavourably noted his absence from 
the House of Lords during the opening of Parliament, an event 
attended by the diplomatic corps 'in full Court dress'. 58 

Eventually, after months of debate, the moment of decision 
arrived in February 1854 when the American envoy attended the 
queen's first levee of the season. He decided to appear in 
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American evening attire: a black jacket, white waistcoat and 
cravat, black pantaloons and dress boots; but he added 'a very 
plain black-handled and black-hilted dress sword'. 59 Buchanan 
adopted the sword partly to please the queen, who believed that a 
sword was the mark of a gentleman, and partly in order to distin-
guish himself from royal servants. In a letter to the secretary of 
state Buchanan remarked, '"simple dress of an American citizen" 
is exactly that of the upper Court servants'.60 Buchanan's 
compromise worked; he was elected president in 1856. 

Buchanan's agonizing decision was overturned within a few 
years. In May 1861, Charles Francis Adams arrived in Britain as 
the new minister one month after the outbreak of the American 
Civil War. Cust was soon on hand to discuss the protocol of cere-
monies at Queen Victoria's court. Adams felt that he had an 
important decision to make. George Dallas, Buchanan's succes-
sor, had also worn ordinary black attire.61 But Adams was aware 
of both the unusual importance of his mission-success in the 
Civil War depended on keeping Britain neutral-and of the asso-
ciation between the attire of his diplomatic predecessors and that 
of a butler. He resolved that it was 'no time for indulging oddities 
of any kind. If gold lace and silk stockings recommend my 
country through me to the people who have any influence, more 
than a black coat and pantaloons, I am for the former. For the 
rest, nothing can be more unpalatable to me than to be so bedi-
zened and masqueraded.'62 At a cost of more than £300 ($1,431), 
Adams hired a tailor to clothe himself, his three secretaries, his 
coachman, and his footman, although his salary was $17,500 per 
year (plus a maximum of $2,800 for 'contingent expenses of the 
Legation'). 63 At the time of his first meeting with the queen, 
Adams wore 
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black patent shoes with gold buckles, white silk stockings, white waist-
coat and breeches with broad gold stripes down the outside seams, navy 
blue coat with standup collar embroidered with gold and profusely 
decorated with more gold on the lapels, cuffs, and back, and with gilt 
eagles on the buttons; white gloves; white chapeau with rich gold loops 
and tassels and a long ostrich feather; and a dress sword the gilded hilt 
of which was shaped in the form of an American Eagle. 64 

After his meeting, Adams wrote, 'though the action of my prede-
cessor was not regarded as of a kind to raise a public question 
about, it was constantly felt to be annoying, if not positively disre-
spectful. Surely at this time it did not seem to me worth while to 
make a difficulty about such a trifle.' Benjamin Moran, a 
member of the US legation, wrote that Cust was delighted that 
Adams 'had decided to change the dress and go back to our old 
costume, abandoning the Marcy butler's habiliments'. Adams's 
appearance had also pleased the queen, who reportedly said 'I 
am thankful we shall have no more American funerals. '65 

She spoke too soon. Two years after the Civil War, on 20 March 
1867, Charles Sumner, the chairman of the Senate Committee on 
Foreign Relations, complained that Marcy's 'instructions were not 
sufficiently explicit, and they were allowed to die out . . . gold lace 
at last carried the day, and our representatives now appear in a 
costume peculiar to European courts'. Sumner recommended that 
Congress prohibit diplomatic uniforms and thereby allow US 
envoys 'to follow abroad the simple ways to which they have been 
accustomed at home'. 66 One week later, Congress resolved that 'all 
persons in the diplomatic service of the United States are prohib-
ited from wearing any uniform or official costume not previously 
authorized by Congress'. Secretary of State William Seward 
quickly transmitted the new policy.67 The head of the US legation 
in Copenhagen asked Seward whether, if forced to choose, it was 
more important to follow clothing regulations or to attend official 
receptions. Seward replied that American diplomats must decline 
invitations that require them to appear in court dress. 68 
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Upon receiving the new circular, Charles Francis Adams 
declared the matter 'of trifling importance, excepting in so far as 
it may affect the usefulness of the public servants abroad'. Strict 
adherence to the circular, he observed, would exclude US diplo-
mats 'from participation in all the occasions of court ceremonial 
which take place here during the year'. 69 Lord Clarendon, 
Britain's foreign secretary, responded to an enquiry from Adams 
by informing him that Queen Victoria would permit members of 
the US legation to attend court ceremonials in 'plain citizens' 
dress' consisting of 'evening dress without cocked hats and 
swords-breeches being worn on full dress occasions'. 70 This 
compromise largely settled matters, although there was concern 
on the part of some diplomats that an exception in favour of 
former military officers created the impression abroad that 
soldiers had higher standing in America than did civilians. 71 

Ironically, the resolution seems to have inadvertently encouraged 
the wearing of US militia uniforms that appeared ludicrous in 
the setting of a European court. A former secretary of state told 
the story of an American envoy who 'appeared at the palace in 
the garb of captain of a city cavalry troop, a post he had held at 
home; which led the monarchical diplomats, attracted by his 
metal helmet, quizzically to ask if he belonged to a fire company 
in America'.72 

The 1867 resolution marked the end of public debate over US 
diplomatic apparel. American diplomats who had served in the 
military tended to don that outfit for state ceremonies. 
Otherwise, US diplomats did not wear uniforms despite their 
continuing prevalence during the years before the First World 
War.73 On the other hand, US envoys did make concessions to 
local protocol on an ad hoc basis when attending important state 
occasions, such as the tsar's coronation. 74 This compromise 
worked tolerably well, although the contradiction between US 
and European diplomatic attire remained until the twentieth 
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century, when declining formality, the collapse of many monar-
chies, and the expansion in the number and diversity of sover-
eign states undermined the old aristocratic diplomatic culture. In 
the meantime, the clothing of US envoys sometimes led to confu-
sion, as in the famous anecdote told aboutjoseph H. Choate, US 
ambassador to London from 1899 to 1905. Choate's attire distin-
guished him from his diplomatic peers, so that a party guest 
mistook him for a servant and asked him to 'call me a cab'. 'All 
right, if you wish it', rejoined Choate. 'You're a cab.'75 The situ-
ation might have been worse. Maurice Francis Eagan, who 
served as minister to Denmark under Theodore Roosevelt, 
argued that US diplomats benefited from the prohibition: 'I 
should not like to see a uniform ... because it would probably be 
invented by Congress.'76 

The Expansion of International Society 

The century before 1914 witnessed the incorporation into the 
international system of non-European states from the Americas, 
Asia, and Africa. 77 This expansion tended to weaken diplomatic 
protocol, as the existing system of rules had to assimilate societies 
with alternative diplomatic cultures, while existing members 
resisted making the old rules universal when encountering 
peoples to whom they did not seem to apply. Both the older and 
newer members of the system frequently perceived one another 
as unworthy of respect, which undermined the general move-
ment in diplomatic culture towards a set of rules based on the 
equality of sovereign nations. The United State alternately iden-
tified with the older and newer members of international society. 
At times, US statesmen aligned themselves with the aspirations of 
non-European peoples, citing their country's location in the 
Americas, its birth in an anti-imperial revolution, and its ideolog-
ical attacks on the mores of aristocratic diplomacy. But the 
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United States was close to Europe in its cultural orientation and 
desire for new markets and territorial expansion (most famously 
under the slogan 'manifest destiny'). Like their European coun-
terparts, American diplomats became involved in etiquette 
controversies with non-European states during the nineteenth 
century, especially in cases where there was difficulty in establish-
ing diplomatic relations. US protocol disputes with non-
European countries fell into two general categories: the first was 
composed of cases in which the United States resisted close diplo-
matic relations with countries that it considered culturally, politi-
cally, or racially unacceptable, with race being particularly 
contentious during the debates about slavery that preceded the 
American Civil War; the second included instances when the 
United States sought to establish diplomatic relations with isola-
tionist, anti-Western countries that resisted European diplomatic 
protocol. 

During the nineteenth century, there were a number of coun-
tries that Americans tended to consider loathsome for reasons of 
religion, culture, or race. Such cases conflicted with the obliga-
tions that followed from the equality of sovereign states, and were 
typical of an era when many Western governments grappled with 
the question of whether diplomatic rules were universal or 
applied only to 'civilized' ( often meaning Christian) states. 78 

Some US diplomatic appointees were prejudiced against the 
non-Western, predominately non-Christian inhabitants of the 
countries where they were posted. For example, the United 
States used Christian missionaries to staff a number of diplomatic 
posts in the Middle East, where Islam was the dominant religion 
and relations with Western Christians had been fraught for 
centuries.79 During the 1850s, Townsend Harris used his diplo-
matic immunity openly to flout thejapanese prohibition against 
practising Christianity. In his diary he declared: 'I shall be both 
proud and happy if I can be the humble means of once more 
openingJapan to the blessed rule ofChristianity.'80 Harris's view 
of the non-Christian world was shaped by perfervid fantasies of 
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dissipation. At one point he decided that 'the crime of sodomy 
[by which he seemed to mean male homosexuality] is almost 
universal among the Chinese, whether they are in China or any 
other part of the world; in fact, it is the universal practice of all 
the people of Asia, as well as those of Arabia, Egypt, Asia Minor, 
etc'.81 Nonetheless, there were also voices in support of 
cosmopolitanism among US diplomats. In 1875, an American 
envoy wrote, 
the recent introduction of non-Christian powers-China, Turkey, and 
Japan--into the circle of the European and America [sic] powers, has 
effectually served to deprive religious differences of their previous 
formal authority as the international regulator of diplomatic intercourse 
. . . it is not to be doubted that if the Ottoman Sultan, who is the reli-
gious head of Islam as well as Emperor of Turkey, should send one of 
his pachas here commissioned as ambassador, we should accord to him 
the honors of that rank.82 

This point of view tended to be dominant among American 
diplomats, and religious faith rarely interfered with the making of 
foreign policy. 

Racial prejudice had a more significant influence on American 
diplomacy. In 1889 the United States appointedjohn Franklin 
Swift, well known for his dislike of Asians, to be the new minister 
to Japan; his anti-Japanese dispatches contributed to a 
predictable deterioration of relations. 83 But the case of Haiti is 
the clearest example of the United States' refusal fully to 
embrace the equality of sovereign nations. During the nineteenth 
century American statesmen claimed that they always recognized 
de facto governments. In fact, they did so with a haste that 
European monarchies found unseemly, as in 1823, when the 
United States acknowledged the independence of Latin America 
republics, or 1848, when it hastily recognized the second French 
republic and showed itself prepared to establish friendly relations 
with any other successful group of revolutionary republicans in 
Europe. In contrast, the United States did not recognize Haiti 
until 1862, fifty-eight years after de facto independence, and 
decades after recognition by France, which led the way in 1825, 

81 Entry for 7 Mar. 1856, ibid. 71. 
82 C. Cushing to Hamilton Fish, no. 379, 6 May 1875, in FRUS 1875, ii. m6. 
83 PaysonJ. Treat, Diplomatic Relations Between the United States and Japan, 185J1895 

(Stanford, Cali£, 1932), ii. 284-5, 367. 



US Diplomatic Etiquette 

and other Atlantic powers. 84 There were several reasons for the 
United States' snubbing of a sister republic. Americans have 
generally opposed violent social revolutions, the means through 
which Haiti achieved its independence. Moreover, Haiti, like 
Liberia, another country with which the United States refused 
diplomatic relations, was a country where former slaves of 
African descent exercised power. For this reason, diplomatic 
recognition threatened the notion of 'white supremacy' that ideo-
logically underpinned the social structure of the American South. 
But it was Haiti's bloody and ultimately successful slave revolt 
that inspired the most intense vituperation towards that country 
on the part of many Americans. US slaveholders, many of them 
leading politicians, were scandalized at the notion of recognizing 
Haiti. A senator from Missouri declared: 
We receive no mulatto Consuls or black Ambassadors from her. And 
why? Because the peace of eleven States in this Union will not permit 
the fruits of a successful negro insurrection to be exhibited among them. 
It will not permit black Consuls and Ambassadors to establish them-
selves in our cities, and to parade through our country, and give their 
fellow blacks in the United States, proof in hand of the honors which 
await them, for a like successful effort on their part. It will not permit 
the fact to be seen, and told, that for the murder of their masters and 
mistresses, they are to find friends among the White People of the United 
States.85 

US Congressmen repeatedly denounced any notion of receiv-
ing 'black ambassadors and consuls'. Cognizant of US racism, 
the Haitian government in 1825 asked for American recognition, 
in exchange offering to prohibit Haitian travel south of 
Washington DC and to employ diplomatic envoys 'such in color 
as not to offend the prejudices of the country'. When the Haitian 
government appointed a US citizen as its consul at Boston, the 
secretary of state, Daniel Webster, refused to accept him, since 
this would have implied recognition, but grudgingly admitted 
that anyone 'not of African extraction' would be received as a 
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commercial agent. 86 An early opportunity for racial mixing 
within a diplomatic setting occurred when President John 
Quincy Adams proposed sending a diplomatic mission to the 
Panama Congress of 1826, where it appeared there might also be 
Haitian delegates. The subject quickly became controversial, 
however. One senator hoped that the United States would send 
representatives 'who would labor under none of the odious and 
exploded prejudices, which revolted and repelled the fastidious 
Southern man from Africans-from associating as equals with 
them, or with People of African descent'.87 In the event, there 
was no mixing: Haiti was excluded from the Congress of Panama 
and the US delegates did not arrive in time to participate in the 
proceedings. Years later, a State Department official described a 
contemporary cartoon that attacked the mission to Panama: 

I well recollect a caricature that did its share in bringing ridicule on the 
administration of Mr. J. Q. Adams. Mr. A. had with some little 
pomposity talked of the 'Sovereigns' of South America, and of his 
projected 'embassy' to them assembled at Panama. The caricature 
represented an enormous negro claiming to be 'ambassador' for some 
lately emancipated black republic, dressed up in royal trappings, 
approaching Mr. A. with a profound bow, while Mr. A, in order to 
keep up the ambassadorial idea, was also dressed in the costume of 
royalty, in which he was made to look ridiculous and uncomfortable.88 

The cartoon capitalized on the American public's dislike of fancy 
diplomatic attire, and exploited racial stereotypes about clothing. 
Depictions of blacks in fine apparel were evocative because fugi-
tive slaves and black abolitionists, despicable villains in the eyes 
of slaveholders, wore refined garments as a symbol of their 
dignity and freedom. In response to this sartorial assault on the 
social order, whites mocked black dandies in minstrel shows and 
other venues. 89 

During the 1850s, the debate over slavery reached a high pitch 
and the US government was dominated by Southern interests. 
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Pro-slavery envoys went abroad, where they were obligated to 
mingle with black diplomats. The results were not edifying. 
George Dallas, who replaced Buchanan as minister to Britain in 
1856, wrote that he disliked royal dinners partly because he 
feared that he would find himself seated next to a Haitian diplo-
mat. John Y. Mason, while representing the United States at one 
of Louis Napoleon's court functions, famously estimated how 
much the Haitian representative would fetch at a slave auction. 90 

With the election of Abraham Lincoln and the secession of 
much of the slaveholding South in 1861, diplomatic recognition 
of Haiti and Liberia became possible.91 The debate concerning 
recognition centred on a contradiction between international 
diplomatic etiquette and US cultural mores. In order to avoid 
endless conflicts over precedence, states had moved towards the 
principle that sovereign countries engaged in international rela-
tions were equal in terms of ceremony and protocol. Yet 
American social life tended to be organized along a racial hierar-
chy that subordinated blacks to whites. One American congress-
man feared that 'establishing diplomatic equality with the 
negroes of Liberia and Hayti' would eventually contribute 'to a 
social equality with the free white people of this country'.92 

Garrett Davis, a senator from Kentucky, expressed concern that 
'if a full-blooded negro were sent in that capacity from either of 
those countries, by the law of nations he could demand that he 
be received precisely on the same terms of equality with the 
white representatives ... and if they had families consisting of 
negro wives and negro daughters, they would have the right to 
ask that their families also be invited to such occasions'. Davis 
then related the story about Mason's affront against the Haitian 
diplomat in France: 
a great big negro fellow, dressed out with his silver or gold lace clothes 
in the most fantastic and gaudy style, presented himself in the court of 
Louis Napoleon, and, I admit, was received. Now, sir I want no such 
exhibition as that in our capital and in our Government. The American 
minister, Mr. Mason, was present on that occasion, and he was sleeved 
by some Englishman ... who pointed him to the embassador ... and 
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said, 'What do you think of him?' Mr. Mason turned round and said, 'I 
think clothes and all, he is worth $1,000.' 93 

Other opponents of recognition denounced the garish diplo-
matic outfits that they predicted would be worn by black diplo-
mats. Representative Cox imagined with consternation a visit to 
the White House by 'an African, full-blooded, all gilded and 
belaced, dressed in court style, with wig and sword and tights and 
shoe-buckles and ribbons and spangles and many other adorn-
ments which African vanity will suggest!'94 The debate over 
Haitian and Liberian recognition also became wrapped up in 
long-standing disagreements over diplomatic rank. US congress-
men who condemned the accrediting of envoys to Haiti and 
Liberia denounced the pretensions and high expenses associated 
with employing diplomats above the rank of consul.95 Despite 
such criticisms, injune 1862 Congress passed and Lincoln signed 
a bill authorizing the president to appoint diplomatic representa-
tives to Haiti and Liberia.96 This was an important step. Racism 
continued to exist-black envoys in the United States were 
certainly not immune-but it became less common within diplo-
matic contexts.97 

The racism that characterized US diplomacy during the 1850s 
was at odds with the American belief in recognizing sovereign 
republics and the international principle of mutual respect 
between states. The establishment of relations with Haiti and 
Liberia brought the United States closer to a foreign policy in 
accord with prevailing international standards and, arguably, 
republicanism, with its egalitarian tendencies. As a result, 
American diplomacy was moving, though inconsistently, towards 
the adoption of a more cosmopolitan outlook that would allow 
for more successful engagement with an international system that 
was ever more global and increasingly diverse. 

In its pursuit of economic trade, the United States government 
sought relations with several Asian countries that, unlike Haiti, 
rejected the equality of sovereign states and instead asserted a 
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hierarchy of states that accorded their own government higher 
status than Western powers. In such situations, US envoys 
tended to associate themselves with the imposition of European 
goals (for example, low tariffs and the adoption of European 
diplomatic protocol) on non-Western countries, while simultane-
ously attempting to distinguish themselves from European 
powers with imperialistic inclinations. In 1843 the United States 
sent its first envoy to China. Secretary of State Daniel Webster 
instructed him to reassure the Chinese government that it had 
only 'friendly and commercial objects' in view. But Webster also 
warned him 'to assert and maintain, on all occasions, the equality 
and independence of your own country. The Chinese [he noted] 
are apt to speak of persons coming into the empire from other 
nations as tribute-bearers to the Emperor.'98 Indeed, ethnocen-
tric Chinese practices became a source of dispute. In 1859John 
E. Ward, the new American envoy, went to Beijing to present his 
credentials and deliver a ratified copy of a Sino-American treaty. 
W. A. P. Martin, a missionary based in China who was travelling 
with Ward, described how they were convinced to ride into 
Beijing in a traditional cart: 'The streets were lined with thou-
sands of people, who had evidently taken their stations long in 
advance, waiting to see the conquered barbarians led in triumph. 
There can be no doubt that we were represented as prisoners, or 
rather as a vanquished enemy who had come to make submis-
sion.' Once in Beijing, the American minister was told that he 
must kowtow to the emperor in order to receive an imperial 
audience. Ward avowed, 'I kneel only to God and woman', to 
which a Chinese official replied: 'The emperor is the same as 
God.' Unconvinced by this argument, Ward never presented 
his credentials to the Chinese sovereign, although he did 
amiably exchange treaties with a high-ranking Chinese minis-
ter.99 PresidentJames Buchanan acclaimed Ward's 'very proper 
refusal to submit to the humiliating ceremonies required by the 
etiquette of this strange people in approaching their sovereign'. 
Nonetheless, Buchanan complimented the good faith of the 
Chinese government in its negotiations and suggested that 
Americans 'regard with a lenient eye the ancient customs of an 

98 Daniel Webster to Caleb Cushing, 8 May 1843, in Daniel Webster, Tu Works <if 
Daniel Webster, 6 vols. (Boston, 1869), vi. 469. 

99 W. A. P. Martin, A (J,cle <if Cathay or China, South and.North (New York, 1896), 199-201. 
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empire dating back for thousands of years, so far as this may be 
consistent with our own national honor'. 100 

Townsend Harris, who for the most part ably represented the 
United States during the early stages of relations with Siam and 
Japan, showed little sympathy for indigenous ideas about diplo-
matic etiquette. In Bangkok to negotiate a treaty, he angrily 
rejected a preamble that the Siamese negotiator sought to insert, 
which would have discussed previous Siamese diplomacy and 
praised the monarchy. Affronted by what he perceived as an 
effort 'to get me to glorify the Kings', he deceitfully persuaded his 
counterpart that 'it is not good English, being ungrammatical, 
and that it would be laughed at'. Harris found the elaborate 
protocol employed by the Siamese government tiresome. The 
treaty signing ceremony, to take one example, required more 
than 108 seals and signatures. Still angry over the preamble and 
the slow rituals of negotiation, Harris expressed his disgust with 
'this false, base and cowardly people. To lie is here the rule from 
the Kings downward.' He added: 'The proper way to negotiate 
with the Siamese is to send two or three men-of-war.' 101 

As the first American diplomat resident in Japan, Harris and 
his Japanese interlocutors clashed repeatedly over diplomatic 
etiquette, the American feeling that these issues were crucial since 
his every act established precedents that might govern future rela-
tions with Japan. 102 He argued with the Japanese government 
over who had access to his domicile, negotiating protocol, proper 
conduct in the presence of the Shogun (Harris broke with tradi-
tion by standing rather than kneeling), and the rules regulating 
dinner after this audience. 103 These interactions eventually began 
to take the form of tutorials in Western diplomatic protocol, with 
the Japanese negotiators asking questions about the purpose 
behind various practices. 104 Ironically, in this case as in many 
others, while the United States and other Western powers sought 

100 James Buchanan, 'Third Annual Message', 19 Dec. 1859, in Messages and Papers qf 
the Presidents, 3089-90. At <http:/ I ets. umdl. umich.edu/ ti text/ gif cvtdir / 82211.0007 .001 I 
00000351.tifs.gif>, accessed 8 Sept. 2005. 

101 Entry for 24 May 1856, in Cosenza (ed.), Complete Journal, 152-3; Michael R. Auslin, 
Negotiating with Imperialism: The Unequal Treaties and the Culture qf Japanese Diplomary 
(Cambridge, Mass., 2004), 13. 

102 Entry of14 Dec. 1857, Cosenza (ed.), Complete Journal, 487-
103 Assorted entries, ibid. 487-8, 495-6, 405-6, 472-3, 478-9. 
104 Entry for 20 Dec. 1857, ibid. 491-2. 
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to compel developing countries to accept the ceremonial equality 
of sovereign states, they did so through unequal treaties imposed 
by threats. 105 In the process, American diplomats, in order to 
accomplish their goals, were forced to confront their animosity 
toward illiberal societies. In Japan, as in China and Siam, US 
envoys tended to be troubled by and sometimes resisted traditions 
and rituals that struck them as peculiar and at odds with their 
notion of democracy and republican simplicity. Nevertheless, 
while they generally did not let their qualms about exotic etiquette 
endanger their pursuit of American interests, they did find them-
selves identifying more strongly with their peers from other 
Western countries, and with the common diplomatic culture they 
shared, in contrast to earlier generations of American diplomats 
who had spumed European diplomatic protocol. 

Conclusion 

The United States could afford to be solipsistic about matters of 
diplomatic etiquette during most of the nineteenth century 
because (with the exception of the early 1860s) foreign policy had 
relatively little effect on the lives of Americans. It did not matter 
if US sensitivities on the subject of diplomatic decorum at times 
seemed ridiculous or frivolous to external observers-the arena 
of foreign policy did not greatly affect the happiness and prosper-
ity of the American public. The unimportance of diplomacy to 
the United States allowed a focus on republican style over diplo-
matic substance. American foreign policy could afford to appeal 
to societies rather than to governments, and tended therefore to 
focus on symbolic matters, such as etiquette. 

Over time, the contradiction between prevailing diplomatic 
protocol and American political culture became less pronounced 
as the United States took on a more active role in the world and 
issues of foreign policy came to seem more important to 
Americans. As the United States became more socialized into the 
international system, with an increasingly professional diplomatic 
corps, the appeal of a revolutionary foreign policy declined, espe-
cially since Americans had ever more influence in establishing 

105 Austin, .Negotiating with Imperialism, 6. 



DAVID PAULL NICKLES 

protocol. Moreover, republicanism was in decline. By the latter 
part of the nineteenth century, rapid industrialization was bring-
ing greater material prosperity to significant sections of the 
American public, and appeals to the ascetic virtue of the citizenry 
were honoured mainly in the breach. While discussing the 
controversy over diplomatic attire, a journalist noted that repub-
licanism, although often invoked, was imperceptible among 
many Americans, fond as they were of wealth and luxury: 'As an 
emblem of its manners, America has no right to plainly-dressed 
Ambassadors.' 106 Meanwhile, the spread of liberalism, national-
ism, and capitalism blurred distinctions between America and 
the rest of the world. By 1890 many of the leading European 
powers were democratic, or seemed to be becoming so. With 
these changes, the tension between the rules of international rela-
tions and the principles of US political culture became less 
pronounced, and diplomatic protocol declined as a source of 
controversy within the United States, although hostility towards 
it has never disappeared. 

106 'Diplomatic Dress', New York Tunes, 19 Apr. 1854, 2. 
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On Special Mission: Switzerland 

and its Diplomatic System 
CLAUDE ALTERMATT 

In the Switzerland of 1798, 1815, or even 1848, there existed 
neither a strong central power, a royal court, or nobility, nor a 
privileged class of bureaucrats. Unlike most other European 
countries, the Swiss state did not demonstrate its authority via a 
sovereign, numerous civil servants, police, or permanent armed 
forces. Until well into the twentieth century, Switzerland was 
characterized by relatively underdeveloped state structures. 
Public life in Switzerland was based on civil communities which 
managed to solve ongoing social or community problems at the 
level of each of the cantons and perhaps even municipalities. 1 

The state as a central authority played a minor part in the work-
ings of the Swiss confederation. 

Embedded in this administrative structure lay a specifically 
Swiss ideology, an often idealized assumption that Switzerland's 
(male) citizens were all equal, ordinary, and thrifty men regard-
less of education, social background, or personal wealth. In such 
an understanding, it proved extremely difficult to establish and 
justify a Swiss diplomatic service. Diplomats as representatives of 
the entire confederation, shielded by their special status and the 
secrecy of negotiations, were incompatible with the Swiss self-
perception. Equally, the conventions of European diplomacy, 

The opinions expressed in this essay are those of the author and do not necessarily reflect 
the views of the Swiss government. 

1 We are really speaking of'communalism' here.Jean Rodolphe von Salis put it as 
follows: 'We are most adept at self-government; every Swiss is a born borough councillor, 
and our outstanding civic virtue is without any doubt the willingness of many citizens to 
serve and assume responsibilities in public office, in councils, commissions and other 
bodies. In all these things we have a fine confederate spirit and convey even to foreign 
observers the impression that we are an orderly, stable, honest, law-abiding and self-
governing people'.Jean-Rodolphe de Salis, Switzerland and Europe (London, 1971), 70. 
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despite their origins in Tuscan republics of the Renaissance, 
seemed incompatible with Swiss republican ideas and ideals. 

Swiss republicanism allowed a sense of a special mission, at 
home as well as abroad. As will be described in the following 
essay, the development of a Swiss diplomatic service in the nine-
teenth century, and its administrative counterpart at home, the 
foreign ministry, was shaped by the conflict between federal and 
ideological considerations on the one hand, and external pres-
sure to represent the confederation internationally on the other. 
In the Swiss case, coming to terms with the international envi-
ronment meant, above all, preparing the home ground. 

Swiss Traditions and Classical Diplomacy until the 
Mid-Nineteenth Century 

Under the ancien regime, the political structure of the Alte 
Eidgenossenschaft, a confederation of thirteen sovereign cantons 
plus nine Zugewandte Orte (allies and various protectorates) and 
various Gemeine Herrschaften (condominiums) prevented the 
expression of a uniform foreign policy. The complicated struc-
ture of the confederation, which possessed only one common 
organ in the Diet (Tagsatzung), was not the only factor in this. 
Equally to blame were ancient conflicts of interest relating to reli-
gious issues and the interests of urban and rural cantons. 

The Diet and the thirteen sovereign cantons, or coalitions of 
cantons, had received diplomatic representatives from abroad 
since the fifteenth century, and had had permanent representa-
tions from abroad since the sixteenth century. However, they did 
not maintain their own representatives at foreign courts and 
republics, but simply sent extraordinary missions as required. The 
achievement of full independence from the Holy Roman Empire 
through the Peace of Westphalia in 1648 changed nothing in this 
respect. The policy of neutrality thereafter followed permanently 
limited the potential for participation in foreign policy. 2 

2 In the sixteenth century Switzerland had diplomatic representatives from four 
powers. The French king had had a representative accredited with the Diet since 1522, as 
had the Holy Roman Empire (but much less regularly). From 1560 the Holy See, and 
from 1570 Spain, sent a representative to the Catholic cantons. From 1627 a British diplo-
mat represented the United Kingdom in the Protestant cantons. In 1792 Prussia estab-
lished permanent diplomatic representation at the Diet. 
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Not until the short-lived Helvetic Republic was created in 
April 1798, immediately after the French occupation, were the 
very first foundations of a Swiss diplomatic service worthy of the 
name established. Taking revolutionary France as a model, the 
radical leaders of the first modem state on Swiss territory rapidly 
set up a central administration, including a small ministry of 
foreign affairs, and a first permanent legation abroad, in Paris. 

After the Congress of Vienna, although rudimentary Swiss 
diplomacy was at a clear disadvantage at the negotiating table, 
Swiss diplomatic activities were substantially reduced. 3 Swiss 
neutrality, formally recognized in Vienna in 1815 in the interests 
of the European powers, did not permit the Swiss Alliance or 
any of the twenty-two cantons to practise an autonomous diplo-
macy. The two Swiss charges d'affaires-one in Paris, the other 
in Vienna-were hardly received by foreign governments and 
scarcely heard in influential circles. They remained on the 
margins of important political events, and the growing business 
community paid them little attention. In spite of Swiss neutrality, 
the main European powers were sometimes involved in Swiss 
policy and, when they felt that their interests were involved, 
attempted to intervene in internal struggles and affairs via their 
permanent diplomatic missions based in Switzerland. 4 The lack 
of a Swiss central government and administration with sufficient 
staff and financial resources to enable it to shape its own foreign 
policy made it easier for foreign powers to intervene. 5 

The only area of Swiss representation abroad which did not 
suffer stagnation and cut-backs after 1815 was the consular 
service. Here the development of a network of honorary consuls, 
begun in 1798 with the establishment of a consulate in Bordeaux, 
was continued.6 Indeed, the period after 1816, when the Diet 
adopted a first list of tasks for the Swiss consuls, proved to be of 

3 Roland Ruffieux, 'La Suisse des radicaux', injean-Claude Favez et al. (eds.), Nouvelk 
histoire de la Suisse et des Suisses, 3 vols. (Lausanne, 1982-3), iii. 7-go, at 18. 

4 After 1815 a Russian, a Bavarian, and from 1840 a Belgian representative are to be 
added to the powers listed in n. 2 above. In addition, Wiirttemberg, Sardinia-Piedmont, 
and Naples had permanent representatives in Switzerland from time to time. 

5 Edgar Bonjour, Geschichte der schwei;:,erischen Neutralitiit-Kurefassung (Basie, 1978), 
43-52. 

6 Matthias Schnyder, 'Das schweizerische Konsularwesen im 19. Jahrhundert', 
Politorbis, 36/2 (2004), 5-68, at 29-37. Available at: <http:/ /www.eda.admin.ch/ 
etc/medialib/downloads/edazen/doc/publi.Par.0027.File.tmp/Politorbis%2036.pdf>, 
accessed 29 June 2007. 
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pioneering significance for the Swiss consular service. 7 The 
network extended in all directions. In fact, many Swiss with 
contacts abroad became involved in the fast-growing interna-
tional market in order to promote the trade of their small, land-
locked country. Between 1816 and 1848 the Diet created 
thirty-four consular posts, including a few on the periphery of 
Europe, 8 and several overseas. 9 The consuls were almost all 
Swiss businessmen who were established abroad. 10 These consuls 
took little interest in political matters. Business and the protection 
of Swiss citizens abroad were the tasks of these men who were 
not dependent on any administration at home. In fact, until 
Switzerland's first consular regulations were drawn up in 1851, 
they were known as trade consuls. 11 

It was only after a short civil war in the autumn of 1847, when a 
majority of Swiss cantons took up arms to prevent seven 
Conservative, Catholic cantons from seceding from the Confed-
eration, that the way was politically open for the establishment of a 
modern state. The constitution of 1848 finally established political 
unity in Switzerland. 12 The new Confederation of twenty-two 
cantons was invested with a monopoly of foreign affairs at the 
expense of the individual cantons. The new federal government, 
known as the Federal Council (Bundesrat), in November 1848 set 
up a small office responsible for relations with the outside world: 
the Federal Political Department (FPD). 13 The FPD enjoyed the 
prestige of a presidential department as it answered to the presi-
dent of the Swiss Confederation, who changed each year among 
the seven members of the federal government. 14 The latter in 
corpore ultimately decided on foreign policy. It was typical of the 

7 Ibid. 13, 19, 37-44. 
8 These were St Petersburg in 1817; Odessa in 1820; and Moscow in 1828. 
9 Rio de Janeiro in 1819; New York in 1822; Washington, DC in 1822; Mexico City in 

1827; Recife-Pernambuco in 1828; New Orleans in 1829; Buenos Aires in 1834; and 
Algiers in 1842. 

10 Honorary consuls were, in principle, selected from the expatriate community. 
Schnyder, 'Das schweizerische Konsularwesen', 25-6. 

11 Ibid. 8, 13. 
12 The new constitution came into force on 12 Sept. 1848; the first Federal Assembly, 

elected by all male citizens, met on 6 Nov. 1848. See Jean-Frarn;ois Aubert, Petite Histcire 
constitutionnelle de la Suisse (2nd edn.; Berne, 1974), 27-35. 

13 Neue ,(fircher Z,eitung (hereafter cited as NZZJ, 23 Nov. 1848 (trans.). 
14 Under a system of a rotating, non-executive presidency, the head of state has, since 

1848, been drawn annually by the Federal Assembly from among the seven federal 
ministers. 
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Swiss Sonderweg (special path) that the progressive and Liberal lead-
ership of 1848 initially believed that it could do without the tradi-
tional means of diplomatic exchange between governments. Free 
from any foreign interference, it wanted to go a different way, not 
conforming to the rules of international relations which applied 
elsewhere. Accordingly, the new federal state's first steps in the 
field of diplomacy were modest. Far from planning to set up a new 
administration in Berne to manage foreign affairs, the Federal 
Council kept things to a strict minimum. 15 In 1848-9 the FPD 
consisted only of the head of state assisted by one clerk. In 1850 the 
clerk's post was abolished, leaving the president of the Swiss 
Confederation, who was also minister of foreign affairs, alone in 
his department. The seven members of the federal government did 
not want to emulate other capitals, but simply to govern the 
country in republican simplicity, visible to everybody in Berne, to 
all the Swiss people and their politicians, and to foreign diplomats 
posted to Switzerland. 16 The members of the federal government 
were unquestionably sympathetic towards honorary, that is 
unpaid, consuls. Between 1850 and 1865 thirty-three posts for 
honorary consuls were created. 1 7 The initiative in establishing 
these posts generally came from Swiss nationals-mostly business-
men-established abroad. At home, the Federal Council was 
more reticent in this respect. 18 

This reticence gave way to sheer disapproval of diplomatic 
office. If diplomats were necessary at all, Switzerland's political 
leaders were prepared to consider only people in subordinate 
positions. Switzerland's new political elite believed that if any 
political questions had to be discussed between governments, then 
this could be done through the diplomatic missions accredited in 
Switzerland. This procedure, in their view, was less burdensome 
than maintaining a diplomatic network abroad and, after all, it 
had worked in the past. In 1848 more foreign governments had 
legations in Switzerland 19 than Switzerland had legations abroad. 

15 Claude Altermatt, Les Debuts de la diplomatie prefessionnelle en Suisse (Fribourg, 1990), 
20-2. 

16 See Daniel Frei, Das schweizerische Nationalbewusstsein, seine Fo"rderung nach dem 
Zusammenbruch der A/ten Eidgenossenscha.ft 1798 (Zurich, 1964), 65. 

1 7 Of these seventeen were in the Americas, seven in Europe, five in Asia, and two 
each in Africa and Australia. Claude Altermatt, 1798-1998-Two Centuries efSwit;:,erland's 
Di,plomatic Posts Abroad, ed. Federal Department of Foreign Affairs (Berne, 1998), 47-63. 

18 Schnyder, 'Das schweizerische Konsularwesen', 25. 
19 In 1848 the following powers maintained a permanent diplomatic mission in 
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Switzerland did not respect the rule of reciprocity except with the 
governments of France and Austria. And these two Swiss lega-
tions existed in limbo. In 1848-9 the newly elected federal parlia-
ment considered abolishing these two charges d'affaires. On 30 
June 1849 the National Council (Nationalrat) called for the 
Federal Council to take a position on the question of whether 
these two posts should be demoted into consular ones. 20 In order 
to save the two charges d'affaires, the federal government replied 
pragmatically and put forward bookkeeping arguments: 

Apart from anything else, there would be only a slim chance of finding 
somebody of independent means prepared to abandon his business 
spontaneously and free of charge, who also possesses all the requisite 
qualities, and has the total confidence of the federal authority. If, there-
fore, it were desired to appoint as consul a businessman resident in 
Paris, or even to send a person there to act in this capacity on the 
assumption that he would carry out no private occupation and would 
devote himself exclusively to the job, he would, of course, have to be 
paid appropriately, and there would be no good reason to fix his salary 
lower than that of other similar officials. 21 

In this, its first public statement in favour of keeping diplomatic 
jobs, the Swiss federal government cautiously pointed out that 
abolishing the two diplomatic missions would not save money. The 
advantages of having its own diplomatic service were mentioned 
only in passing. After all, classical diplomacy was considered to be 
fundamentally incompatible with the principles common to the 
Liberal and republican leaders who had taken power in 
Switzerland in 1847 and established a modem state in 1848. 

First Liberal-Republican Reforms 

In 1848, when the triumphant Liberals set about remodelling the 
state in line with their ideas, they were guided by a rather 
confused ideology. It brought together the qualities and virtues 

Switzerland: France, the Holy See, Britain, Austria, Sardinia-Piedmont, Spain, Russia, 
Prussia, Bavaria, Wurttemberg, and Belgium. 

20 Schnyder, 'Das schweizerische Konsulanvesen', 44. 
21 Feuille federate [official records of the federal government], Berne, 1867/II. 769 

(trans.). Available at <www.amtsdruckschriften.bar.admin.ch>, accessed 29 June 
2007. 
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which had long been attributed to the Swiss-'a poor but honest, 
brave, and moderate people'22-and modern, republican 
elements, which had a lasting impact on strengthening the Swiss 
Sonderweg: 'While the rest of Europe was ruled by monarchs, the 
men of the Enlightenment elevated the exceptional position of 
Switzerland as a democracy into a republican-democratic sense 
of mission. '23 

After 1848 this ideology proved to be a significant obstacle to 
the creation and development of a diplomatic service. To be 
sure, the Liberal politicians had to deal with highly practical 
problems and began to display a more pragmatic stance on Swiss 
diplomats abroad. In early 1853 relations with Austria deterio-
rated dramatically after Vienna decided to close its borders with 
the canton of Ticino and to expel all natives of Ticino from 
Lombardy and the Veneta, both under Habsburg rule. This 
affected about 6,000 Swiss citizens. 24 It had not escaped notice in 
Berne that Switzerland's official representative in Vienna, the 
charge d'affaires Ludwig Steiger (1818-66), had been silent and 
ineffective both before and during this crisis. In 1853, in any case, 
the National Council's annual report for 1852 pointed out that 
the current representation was inadequate and needed to be 
increased and re-evaluated. In the same year, the Federal 
Assembly invited the Federal Council 'to submit a report 
concerning the appropriateness of supplementing Switzerland's 
diplomatic representation and extending it to cover the countries 
which maintain the most frequent and important contacts with 
Switzerland'. The Federal Council was also encouraged 'to 
append to its report suggestions concerning the rank of proposed 
Swiss diplomatic agents, their salaries, expenses, and responsibil-
ities in general'. 25 

This was undoubtedly a first approach on the part of the 
Federal Assembly to the notion of a Swiss diplomatic corps. Still 
in the same year, and visibly influenced by the expulsion of Swiss 
citizens from Lombardy and the Veneta, a further approach was 

22 Frei, Das schwei;;,erische Nationalbewusstsein, 65 
23 Daniel Frei, 'Sendungsgedanken in der schweizerischen AuBenpolitik', Annuaire 

suisse de science politique, 6 (1966), 98-u3. 
24 Documents diplomatiques suisses-Diplomatische Dokumente der Schwei::.-Documenti diplo-

matici svi,zzeril DDS, 6 vols. (Berne, 1979---go) (hereafter cited as DDS;, i. doc. 176 (368,0). 
For DDS see also <http:/ /www.doclis.ch/e/datenbank.asp>, accessed 29June 2007. 

25 DDS i. doc. 199 (412). 
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made. Parliamentary deputies expressed the view that it was 
necessary to send abroad Swiss people who enjoyed high prestige 
and were able to claim an appropriate rank in terms of protocol. 
Furthermore, they realized that saving money by simply not 
establishing diplomatic missions abroad gave foreign diplomats26 

too much influence in Berne, which had been the federal capital 
since 1848, and Lucerne, where the long-standing papal mission 
was based. Financial considerations, which too often formed an 
insurmountable obstacle to the creation of legations, were for 
once set aside by these deputies. In 1853 a diplomatic network 
was to be established and Swiss envoys dispatched abroad: 'If 
this increase in expenditure, even if it exceeds our forecasts, 
could contribute to dismantling prejudices against us, dispelling 
the clouds which certain interested parties are carefully attempt-
ing to create between Switzerland and the heads of the 
European Great Powers, we believe that our country will have 
recovered a hundredfold the minor sacrifice of several thousand 
francs.' 27 

Pushed by a parliamentary committee which asked the 
government to prepare proposals for establishing the rank and 
the remuneration of Swiss diplomatic agents, the federal govern-
ment discussed this matter in the following year. In 1854 the pres-
ident of Switzerland and head of the FPD was Friedrich 
Frey-Herose (1801-73), one of the Liberal leaders of the move-
ment which had triumphed in 1847-8. In his report to the federal 
government he took the opportunity to express his views on the 
function and presentation of the state, and the relationship 
between citizen and authority. Using simple and striking 
language, he wrote: 'The republic's strength lies in its internal 
constitution, and not in external appearances. And it seeks its 
dignity not in ostentatious display abroad, but in knowing how to 
exert its independence vis-a-vis foreign countries, and in striving 
to organize its administration honestly and for the benefit of the 
country.'28 

26 In fact, a majority of the Swiss thought that most of the foreign diplomats posted to 
a modernized Switzerland did not possess the requisite abilities because they were nobles, 
only a few being well disposed towards the Liberal regime. 

27 'Rapport du Conseil national sur le rapport de gestion du Conseil federal de 1852', 
FeuiUeflderale, 1853/II, 769 (trans.). 

28 Proposal from F. Frey-Herose to the government, 30 Mar. 1854, DDS i. doc. 199 
(415). 
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In 1854 the Swiss president concluded that republican 
Switzerland, although aspiring to the same international status as 
monarchies, had no need of diplomacy. Indeed, diplomacy was 
considered to be contrary to the principles shared by the 
Liberals, and the means of diplomacy were not regarded as 
helping to settle any conflict with foreign powers. Nor, according 
to Frey-Herose, were diplomatic agents required to help Swiss 
citizens abroad. He added that in Britain, for instance, 'in 
conformity with the law', all citizens were treated equally in the 
courts, whether they were English or foreign. 29 According to the 
head of Switzerland's foreign office, there was simply no need to 
do anything to protect their citizens. He pointed out that 'repre-
sentatives abroad ... would have to be occupied', and that the 
'Swiss people would soon reject sinecures'. He concluded: 
'Switzerland's political affairs ... at least at most courts, would 
by no means fill an envoy's time. What is he to do with the rest of 
the day? Hatch intrigues?'30 

Not surprisingly, Frey-Herose rejected the idea, proposed by the 
parliamentary committee in 1853, of increasing the number of 
diplomatic posts abroad. Although critical of the diplomatic 
community for opposing his and his Liberal colleagues' republican 
ideals, he was nevertheless pragmatic enough to retain the status 
quo in the organization of Switzerland's foreign representations. 

On 19 April 1854 the federal government accepted Frey-
Herosé's proposal to draft a report on Switzerland's foreign 
representation for parliament and, as usual in such cases, passed 
it to the Federal Assembly. However, inJuly 1854 the Federal 
Assembly could not come to a final decision on the report. The 
discussions in parliament showed that the deputies were split on 
the issue of foreign representations. 31 Opposing opinions were 
expressed in the debate on the utility, need for, and cost of an 
independent representation of Switzerland abroad. Whereas 
most deputies were in favour of an increase in diplomatic activi-
ties, they were concerned about the financial implications of such 
a step. At the end of the debate the speaker of the lower house of 
parliament, Jakob Dubs (1822-79), made a case in favour of 
diplomacy: 

29 Ibid. (417). 
30 Ibid. (415). 
31 Claude Altermatt, Les Debuts, 37. 
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It is well known that foreign governments have certain prejudices 
against Switzerland. In some cases this arises out of a mere superficial 
knowledge of our affairs; in others it is the result of one-sided depictions 
of Swiss conditions by embittered minds. In particular, the foolish 
notion that Switzerland, which leads the way in peaceful work, is the 
breeding-ground of European revolution, has gained a certain credence 
in diplomatic circles. All this has allowed a desire to grow among the 
National Assembly for Switzerland to be represented abroad-an idea 
which you have bequeathed to the next Federal Assembly for closer 
examination. 32 

In order to combat this perception, which could have dangerous 
consequences, it was suggested that Switzerland, located at the 
heart of the Continent like a republican and democratic thorn in 
the flesh of the European monarchies, should seek more official 
contacts with foreign circles. Now parliamentary deputies, most 
of whom were Liberals, were ready at least to consider that the 
instrument of diplomacy could be useful to Switzerland too. 

Conflicts with Foreign Cabinets: the First Swiss Envoys 

The discussions of 1853-4, it seems, had merely been initial delib-
erations and mind games. Not until 1856 was there any move-
ment in this matter, when the federal government took the step 
of promoting the charge d'affaires en pied in Paris to the rank of 
minister plenipotentiary. For the first time since French hege-
mony (1798-1814), Switzerland had a fully fledged envoy. 

Two international crises convinced Switzerland that it was 
necessary to send people of stature to the places where decisions 
that could affect Switzerland were made. The Neuchatel affair 
concerned the definitive abolition of a remnant dating from the 
ancien regime. 33 At the end of 1856 the king of Prussia, Frederick 
William IV, threatened to intervene in Switzerland. The federal 

32 .NZ?,, 23July 1854 (trans.). 
33 From 1815 to 1848 Neuchatel was both a Swiss canton and a principality belonging 

to the king of Prussia. After the Liberal and republican victory of 1848, Neuchatel relin-
quished the status of a principality and became a normal canton. However, not all royal-
ists accepted this new reality and in 1856, after a failed royalist coup d'etat, a crisis broke out 
between Berlin and Berne. Eventually, thanks to the mediation of the French emperor 
and Britain, a war between Prussia and Switzerland was avoided. See Bonjour, Geschichte 
der schweizerischen .Neutralitiit, 6!-2. 
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government reacted promptly. It mobilized the federal army and 
sent as negotiator a highly respected member of the federal 
parliament,Johann Konrad Kem (1808-88).34 He had been one 
of the leaders of the Liberal movement of 1847-8 and was a 
friend of Emperor Napoleon III who, during his exile, had been 
a citizen of the same canton, Thurgau. The eventual appoint-
ment of Kem as minister plenipotentiary in 1857, after the stage 
of special envoy and negotiator, can be regarded as a step 
towards the international conventions of diplomacy. Under the 
pressure of a serious external threat, the Swiss had no objection 
to adopting the rules of diplomacy dictated by other countries. It 
had now become quite conceivable that Swiss representatives 
might dance attendance on foreign courts. 

The second international crisis that precipitated specific diplo-
matic activities, and also affected the network of Swiss envoys, 
was sparked by the Savoy question in 1860.35 Although the Swiss 
had defended the neutrality of Upper Savoy for almost 300 years, 
the government had not been consulted on the transfer of that 
territory ruled by Piedmont. The sending of a special diplomatic 
envoy to neighbouring Piedmont had no impact on the negative 
outcome of this conflict. However, after the French empire even-
tually gained the territory, the special envoy remained in Turin. 
By making the mission permanent the Swiss government 
retained one of the means of traditional diplomacy. 

In 1864 Giovan Battista Pioda (1808-82) was appointed head 
of this legation, now in the kingdom ofltaly.36 He had been a 
member of the federal government and, like Kem in Paris, he 
had direct contact with all the members of the federal govern-
ment. Strong political ties existed also in the case of the first Swiss 
representative in Germany, where a mission was set up in Berlin 
in 1867.37 From now on, Switzerland was properly and formally 

34 Albert Schoop, Johann Konrad Kem----die Gesandtschafl in Paris (Frauenfeld, 1976), 852. 
See also Paul Widmer, Schweizer Aussenpolitik und Diplomatie: Von Pictet de Rochement bis 
Edouard Brunner (Zurich, 2003), 96-114. 

35 Bonjour, Geschichte der schweizerischen Neutralitiit, 64-5. 
36 G. B. Pioda, federal councillor 1857-64, envoy in Italy 1864-82. See Ralf Reckner, 

'Der Schweizer Diplomat Giovanni Battista Pioda am italienischen Kiinigshof(1864-1882): 
Eine biographische Diplomatiegeschichte' (Ph.D. thesis, University ofFribourg, 2001). 

37 See Paul Widmer, Die Schweizer Gesandtschef/ in Berlin: Geschichte eines schwierigen diplo-
matischen Postens (Zurich, 1997), 62-81.Joachim Heer (18251 9), the first envoy (1867-8), 
and Bernhard Hammer (1822-1907), the second envoy in Berlin (18681 5), were both 
elected in 1875 on the same day as members of the federal government. 
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represented in all the countries surrounding it. Foreign courts 
and governments did not hide their satisfaction that Switzerland 
was at last preparing to conform to international practice. In 
May 1867, at the ceremony of presenting credentials, the king of 
Prussia, Wilhelm I, told the new Swiss minister,Joachim Heer 
(18251 9), that he was very pleased that Switzerland had finally 
sent him a minister plenipotentiary. He could not deny, he went 
on, that he had long wanted Switzerland to practise reciprocity 
in this field. 38 

Before the appointment of a minister in Berlin, things had 
started to change in Berne. In 1866Johannjacob von Tschudi 
(1818-89), a former non-permanent and extraordinary envoy,39 

submitted a report to the federal government. In it he demanded a 
'more active role' in foreign affairs: 'If we consider Switzerland's 
territorial expansion and population, regardless of the country's 
extremely important political position within the European system 
of states, we find that no other country makes such limited use of 
the right to maintain diplomatic representation as Switzerland, 
and that even the smallest Hanse towns have more extended diplo-
matic representations than Switzerland.'40 

In regard to the diplomatic question, an expert outside the 
federal administration in Berne had to be consulted. Von 
Tschudi, who was not a member of the Liberal establishment, 
emphasized in his report that by maintaining such a small diplo-
matic apparatus, Switzerland would make itself conspicuous in 
international circles. In general, he endorsed the idea of more 
diplomacy.41 

With this expert's report in hand, the Federal Council and the 
Federal Assembly could tackle the outstanding reforms. Towards 
the end of 1866, the latent threat to Switzerland's existence 
emanating from France and Prussia under Bismarck had brought 
the Federal Council and leading Liberals around to the view that 
it was no longer in Switzerland's interests for the country to 
reject classical diplomacy for ideological and financial reasons. 

38 DDS ii. doc. 93 (139). 
39 In 1860 von Tschudi had undertaken a special official mission to Brazil. He 

concluded Switzerland's first real consular treaty with a foreign state. See Paul-Emile 
Schazmann, Jean-Jacques de Tschndi (Zurich, 1956), 97. 

40 Report by J.J. von Tschudi to the federal government, Aug. 1866, file E 2/532, 
Federal Archives, Berne (trans.). 

41 Ibid. 
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Now the leading elites attempted to make palatable to a broad 
Swiss public an instrument which had for centuries been fine-
tuned abroad. A breakthrough occurred in 1867, when the 
federal parliament acknowledged that the employment of profes-
sional diplomats was no longer incompatible with the popular 
Swiss concept of their country as a model liberal state in a world 
in which democracy and republicanism were still refused by the 
ruling classes. But before the debate the matter still hung in the 
balance, and thus required special intervention by leading politi-
cians. In 1867, during the summer session of the parliament, it 
was federal councillor J. Dubs who took a leading role. He tried 
to convince the deputies of the need to modernize the system of 
foreign representation. Dubs appealed to their patriotic feelings 
by invoking an international mission of a special kind that would 
involve Switzerland's diplomatic envoys, unlike traditional diplo-
mats all over the world: 
And the envoy of Switzerland also has a moral power, in which in many 
respects he represents more than his country. He represents a principle 
greater than his country, the principle of the republic, of the sovereignty 
of the people. He represents a great kind of state, the federal state. He 
represents the principles of freedom of work and of movement, two 
areas in which Switzerland is the equal of almost all the Great Powers. 
He represents the noble principle of protecting those who are perse-
cuted for political reasons, a right from which princes and citizens draw 
equal benefit. In all these areas the minister of Switzerland knows that 
he has the great majority of European public opinion behind him.42 

The special mission of the Swiss envoys had to be pointed out 
because in its own, tacit view of itself Switzerland had to play a 
special role in the community of nations. Swiss diplomats could 
not just be like other diplomats. They had to contribute to repre-
senting and maintaining Switzerland as a special case in the view 
of other countries. By invoking the traditional Swiss idea of 
mission, derived from the ideal that Switzerland, as a model 
republic, served as a yardstick for all other peoples, 43 Dubs 
managed to sell the idea of professional diplomats even to the 
Liberal majority of the Federal Assembly. Paradoxically, this 
approach of insisting on a special mission helped to hasten the 
acceptance of the rules of diplomacy established by foreign 

42 Trans. from the original in NZZ 14July 1867. 
43 Frei, 'Sendungsgedanken in der schweizerischen AuBenpolitik', 99. 
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powers. In 1867 the majority of parliamentary deputies no longer 
considered that the employment of professional diplomats was 
incompatible with the popular Swiss concept of itself as a model 
state, and were ready to pay the bill for a diplomatic system. 
After parliament accepted the Federal Council's report, the Swiss 
envoys were able to represent the country's interests directly in 
the courts, cabinets, and other offices of the four neighbouring 
countries. In 1868, the chargé d'affaires ad interim in Vienna was 
elevated to the rank of minister plenipotentiary. 

The Franco-German war of 1870-1 provided a first test for the 
newly established Swiss diplomatic service. In September 1870, 
right at the start of hostilities, the Swiss government was 
entrusted with the new task of protecting the nationals of two 
warring states on enemy territory, the subjects of Baden and 
Bavaria who were threatened with expulsion from France. 
Thanks to its official representative in Paris, Kern, and the 
honorary consuls elsewhere in France, neutral Switzerland 
carried out this humanitarian mandate with success. In the 
process, Swiss diplomacy not only demonstrated its ability to act, 
but also considerably enhanced its credibility among the general 
public both at home and abroad. Moreover, the presence of 
Switzerland within the network of intergovernmental contacts 
became increasingly important for purely practical reasons, such 
as the negotiation of trade and residence treaties, 44 issues to do 
with railways, primarily the St Gotthard Tunnel, 45 questions 
relating to customs and duties, the standardization of weights 
and measures, currency issues, 46 and the codification of interna-
tional and humanitarian law in the Geneva Convention (1864). 

44 The period of free trade from 1860 was advantageous for the land-locked state of 
Switzerland, which concluded trade treaties with European as well as overseas states. 
Treaties with its more important neighbouring countries followed somewhat later (with 
France in 1864, for example). See Ruffieux, 'La Suisse des radicaux', 28-30, and DDS ii. 
p. lxxvii. 

45 The large-scale enterprise of the St Gotthard Tunnel required cooperation with 
neighbours to the north and south. Formally this began in 1869 and continued into the 
twentieth century. The Gotthard Treaty was negotiated and signed in 1869. See Alfred A. 
Hasler, Als die Technik Weltgeschichte schrieb (2nd edn.; Basie, 2000). 

46 Switzerland became a member of the Latin Coinage Union in 1865. See Herbert 
Rittmann, Schweizer Miinzen und Banknoten (Zurich, 1980), 28-33, and DDS i. docs. 521, 523, 
531, 534-
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Consolidation and Domestic Opposition: the Modernization of the 
Diplomatic System 

After the instability of the 1860s and the Franco-Prussian war of 
1870-1, which coincided with the end of the period of consolida-
tion of the federal state established in 1848, Switzerland once 
again saw itself as the passive observer of great events on the 
world stage. The involvement of the European Great Powers in 
the Balkans did not directly concern Berne. Nor did Switzerland 
participate in the empire-building of other nations in Africa and 
Asia, as colonialism concerned only Swiss citizens wishing to 
emigrate. Swiss diplomacy was primarily concerned with the 
balance of power between its neighbours, in particular, France 
and the German empire.47 Observing and assessing high policy 
was mainly left to the Swiss senior diplomats in Paris and in 
Berlin. In the absence of an effective central office, the two heads 
of mission were primarily responsible for Switzerland's presence 
in the international diplomatic community. The two envoys-
Charles Lardy (1847-1923) in France and Arnold Roth (1836-
1904) in Germany-enjoyed high esteem at home and in their 
respective capitals as well. 48 The voices of the envoys in Vienna 
and Rome commanded less authority. 

The small diplomatic network of four legations did not grow 
until 1882 when the system of honorary consuls experienced a 
serious blow. Traditionally, honorary consuls were considered 
more efficient and less expensive than full-time diplomats. In 
1854, for example, president Frey-Herose had declared: 'The 
Department points to the institution of consuls, which has served 
Switzerland well so far. Other countries may be of the same view, 
but do not express them simply out of habit, or because of the 
difficulty of changing the status quo. Herr von Chateaubriand 
even claimed that "the time of the envoys is over; that of the 
consuls has returned". ' 49 Despite a scandal in the honorary 

47 For Swiss foreign policy at that time see Widmer, Schweizer Aussenpolitik, 130-80. 
48 Former secretary oflegation, secretary of the FPD, and member of the federal upper 

house (Stiinderat) representing the half-canton of Appenzell Ausserrhoden, Arnold Roth 
was minister in Berlin from 1877 to 1904. For his activities and influence on Bismarck and 
Wilhelm II in imperial Berlin see Widmer, Die Schweizer Gesandtscha.fl in Berlin, 8y-:j8. Charles 
Lardy spent from 1869 to 1883 in Paris as deputy head of mission, and from then until 1917 
as envoy. Thus his whole career, spanning forty-eight years, was spent in Paris. 

49 Quoted in 'Proposal from F. Frey-Herose to the government', 30 Mar. 1854, DDSi. 
doc. 199 (416). 
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consulate of St Petersburg in 1871-2,50 this enthusiasm for consuls 
was retained, and the fundamental criticism of diplomats was 
never fully silenced. Thus after 1877 a number of members of the 
National Council demanded the dissolution of the four diplomatic 
missions for reasons of economy, pointing out that 'their day-to-
day business can be taken care of by the incomparably cheaper 
consulates'. 51 

However, in 1881 the Swiss honorary consul in Washington, 
who had the additional title of 'political agent' (which was not 
recognized internationally) was implicated in a financial scandal 
and had to appear before an American court. He was sentenced 
to five years' imprisonment. Following this scandal, the federal 
government set up a legation in the United States and appointed 
Emil Frey (1838-1922), a well-known member of parliament and 
future federal councillor and president of Switzerland, as 
Switzerland's first diplomatic envoy to Washington. Frey was 
chosen for this new post because he knew the US very well, 
having been an officer in the Unionist army during the American 
Civil War.52 Switzerland established its mission in the US, which 
the Swiss explicitly regarded as 'the sister republic' overseas, 53 in 
1882, while the American legation in Switzerland had been in 
existence since 1853. Thus reciprocity on diplomatic missions was 
accomplished with a delay of some thirty years. 

A few years after the establishment of Switzerland's fifth diplo-
matic mission abroad, things began to move at home as well. 
Since 1848 the FPD, the department responsible for foreign affairs 
and under the control of the president of the Swiss Confederation, 
had been kept in an embryonic state.54 Under such circum-
stances, with the Swiss legations lacking an adequate administra-

50 Bankrupt honorary consul Adolf Glinz had accepted payments from Russians, and 
after his death Switzerland had to return the money. See Peter Collmer, Di.e Schweiz und 
das Russische Reich 1848-1919: Geschichte einer europiiischen Verflechtung (Zurich, 2004), 56-g. As 
a result of this scandal, Switzerland passed new consular regulations in 1875. See also 
Schnyder, 'Das schweizerische Konsularwesen', 49-50. 

51 Der Bund (Berne daily newspaper), 6 Dec. 1877. 
52 Hedwig Rappolt (ed.), An American Apprenticeship: 1he Letters ef Emil Frry 1860-1865 

(New York, 1896), 227. Trans. from the German. 
53 Proposal from F. Frey-Herose to the government, 30 Mar. 1854, DDS i. doc. 199, 

418 (trans.). 
54 The federal president did not have a permanent diplomatic secretary until 1869, 

and the FPD did not have its own office and staff, numbering three, until 1883. See 
Altermatt, Les Debuts, 165,. 
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tive counterpart, any extension or modernization of the diplo-
matic service was hardly conceivable. It was federal councillor 
Numa Droz (1844-99) who assumed the task of restructuring the 
foreign ministry and the network oflegations abroad, and making 
them more professional.55 In 1887 Droz assumed the function of 
president of Switzerland and head of the FPD for the second time. 
One of his first acts was to abandon the principle by which the 
head of the Swiss foreign office rotated annually. The Swiss presi-
dent would thus no longer automatically also be minister of 
foreign affairs for a year only. Droz also introduced other meas-
ures. He created a political division whose function was to 
manage bilateral relations with foreign governments. Moreover, 
the trade division was attached to the ministry, and the name of 
the new department was modernized. Until 1896 the FPD was 
known as the 'federal department of foreign affairs'. 56 This reor-
ganization represented a decisive step towards the creation of a 
ministry of foreign affairs on foreign models. One year after Droz 
had taken office, the ministry had some twenty officials as a result 
of the administrative reforms. Knowing that the department and 
its staff would remain under his control for a number of years, 
Droz worked quickly to give it a degree of uniformity and 
conformity. Among other things, he organized an annual confer-
ence of all heads of diplomatic missions, and systematically began 
to recruit young people ready to devote themselves to a diplo-
matic career, as was done abroad. This was the birth of the carrière 
for Swiss diplomats.57 Droz's creation of a diplomatic career with 
professional diplomats was an important watershed for later Swiss 
diplomacy. However, unlike the models from abroad, no formal 
entrance examination was introduced for Droz's diplomatic 
corps. The selection was done by Droz himself. 

With this group of newly recruited junior bureaucrats, the 
level of homogeneity among Swiss diplomats increased rapidly. 
In 1891, for the first time among Swiss diplomats working in 
Berne and abroad, the professionals, those who had started a 
diplomatic career from the very beginning, were in the majority. 
By the eve of the twentieth century, the political envoys-former 

55 Ibid. 169-175 and Numa Droz, 'La reorganisation du Conseil federal', Bibliotheque 
universe/le (1893), 449,5. 

56 Altermatt, Les Debuts, 170, 176. 
57 Ibid, 244-9. 



334 CLAUDE ALTERMATT 

federal councillors, former parliamentary deputies, or those from 
ruling Liberal families-had vanished, with one exception, A. 
Roth. Before Droz's reforms most of the envoys had had a 
Liberal background; 58 now men without any political links or 
patronage could also have a career in the public service. Thus, 
developments towards a professionalized diplomatic service went 
rapidly in the same direction as in almost all European states. 
Swiss diplomats increasingly came to resemble the colleagues 
they met daily, either abroad or in Berne, in the foreign diplo-
matic missions or in the Federal Building and the salons of 
Berne's few aristocratic families. The similarities with their 
foreign counterparts even went as far as their wealth. In general, 
the wealthy cosmopolitan urban classes were the source of the 
growing team of professional Swiss diplomats. 59 In this context it 
is interesting to note that the proportion of Protestants among 
diplomats was even higher than in most other political elites, 
where Protestants were traditionally overrepresented.6° Future 
diplomats were recruited from the French- and German-speak-
ing regions of Switzerland alike.61 As in Swiss politics and the 
administration in general, the issue of mother tongue was of little 
importance. 62 Indeed, some Swiss diplomats were absolutely 
bilingual in French and German, and the rest had little difficulty 

58 Twenty of the twenty-eight heads of mission came from middle-class families close 
to the ruling Liberals, or, in case of non-identification, without any political ties. At the 
opposite extreme, the old upper class of some cantons before 1798, called 'aristocracy' in 
Switzerland, was definitely among the losers of the political changes of 1847-8. Whether 
Catholic Conservatives-the main losers of 1847-8-or Protestants, the old upper class 
was underrepresented among Swiss diplomats before 1914. Only four of the twenty-eight 
heads of mission were members of the old aristocracy between 1848 and 1914. See 
Altermatt, Les Debuts, 281-2. 

59 For a prosopography of the twenty-seven heads of the Swiss diplomatic missions 
abroad from 1848 to 1914 cf. Altermatt, Les Debuts, 2561 8. From 1815 to 1914, thirty-one 
heads of diplomatic missions represented Switzerland abroad. In the first period, from 
1815 to 1848, there were only four charges d'affaires in the two diplomatic missions, three 
from Swiss aristocratic families and one from Austria. 

60 'In the first decades of the federal state's existence, the question of confession played 
a dominant role. The Protestant and lay element was very strongly overrepresented in 
parliamentary circles compared with its position among the Swiss population (60 per cent 
Protestant)'. Erich Gruner, Politische Fiihrungsgruppen im Bundesstaat (Berne, 1973), 46 (trans.). 

61 Geneva was the home canton of four diplomats, and three of these were from the city 
of Basie. In this context it is noteworthy that six of the total of twenty-seven envoys, minis-
ter residents, and charges d'affaires who were accredited to seventeen different foreign 
governments between 1848 and 1914 were born abroad, including one son of an envoy 
(Giovanni Battista Pioda, 1850--1914), thus creating the first 'dynasty' of Swiss diplomats. 

62 Cf. Gruner, Politische Fiihrungsgruppen, 46. 
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in using French almost perfectly. After all, it was one of the offi-
cial languages of Switzerland, and also the diplomatic language 
of the time. 

It is notable that the École Droz, the small team of young 
diplomats recruited by federal councillor Droz that laid the basis 
of an new administrative culture at the federal level, was 
regarded as something alien to the federal administration and to 
Switzerland as such. And it was to remain so for a long time. 63 

But there were also some voices in Swiss society which honoured 
the 'patriotic and political life' of professional diplomats. 
Acknowledging the 'variety and complexity of the business which 
our ministers abroad have to deal with', they left no doubt as to 
their indispensability: 

Apart from reporting on political events and movements and the cross-
currents of European diplomacy which, from time to time, pays special 
attention to our country, there are the larger questions such as border 
regulations, violations, and disputes, claims for customs and duties, the 
regulation of rivers, and the international railways. In addition, the 
signing of many treaties has to be prepared. 64 

Such voices were certainly not in a majority among the 
general population, but leading political circles took increasing 
note of them, especially as individual diplomats such as Lardy 
and Roth were already highly respected there. 65 In any case, at 
that time the international community in Berne was growing. In 
fact, a particular type of international organization deliberately 
chose Berne, with its lack of diplomats, for its base: the bureaux 
that international organizations set up during the second half of 
the nineteenth century. By the end of the century, there were 
four in peaceful Berne. 66 Thus as the former British minister in 

63 Nonetheless, the young diplomats who entered the service under Droz managed to 
stay in the civil service and consolidated their position, especially during the First World 
War and after 1919, by which time they had risen to positions of head of diplomatic 
mission. See Altermatt, Les Debuts, 287. For the history of the federal administration see 
Paul Fink, 'Regierungs- und Verwaltungsreform als Thema schweizerischer Bundes-
politik 1848-1914', ITJNERA, 21 (1997), 168,9. 

64 Quoted from Paul Seippel (ed.), Die Schweiz im neur,zehnten]ahrhundert, 3 vols. (Berne, 
1899-1900), i. 593. 

65 See W. Nef, Minister Arnold Roth: Ein Lebensbild (Trogen, 1905). 
66 Telegraph Union (first bureau 1869), World Postal Union (1874), International 

Office for Intellectual Property (1883), Central Office for International Railway Traffic 
(1890). Seippel (ed.), Die Schweiz im neur,zehnten]ahrhundert, i. 563,7. 



CLAUDE ALTERMATT 

Berne, Francis Ottiwell Adams, pointed out in 1886, 
'Switzerland, with the hearty agreement of the other nations, has 
become the home of the international unions ... That is why the 
treaty states have explicitly given the federal state the task of 
supervising these bureaux. '67 

It should be noted that a number of well-known Swiss were 
highly receptive to this early form of international organization, 
and cosmopolitan Swiss, such as Droz and Frey, found jobs in 
the bureaux. 68 Both had been federal presidents and, for Swiss 
conditions, were highly experienced in diplomatic matters. 
However, the fact that Switzerland attracted international organ-
izations and became the preferred venue for many international 
conferences was not the result of a systematic push by the author-
ities. There was nothing like a strategy of internationalization. 69 

Nor was Droz's development of an external network based on 
any plan. Rather, we are dealing with two specific cases in which 
particular Swiss interests were at stake. At the beginning of 1891 
Droz created two new legations, the first in Buenos Aires and the 
second in London. The federal government appointed a minister 
resident in Argentina and a permanent charge d'affaires in 
Britain. The federal government conferred the title of consul 
general on the new appointees to the now full-time posts. In 
April 1891, when Charles Bourcart (1860-1940), the charge d'af-
faires, handed his lettres de cabinet to the prime minister and 
foreign secretary Lord Salisbury, a situation which had become 
anachronistic disappeared for ever. Now Switzerland at least had 
appropriate representation in London, the seat of a government 
which at that time ruled over a quarter of the world's population. 
The British legation in Switzerland had been established in the 
first third of the seventeenth century. In fact, Britain's diplomatic 
interventions had sometimes been highly significant for Swiss 
independence during the nineteenth century,70 especially as the 

67 Quoted from ibid. 594. 
68 These were financially lucrative posts. Thus the directors based in Berne earned one 

and a half times as much as a federal councillor. Cf. Madeleine Herren, Hintertiiren zur 
Macht· lnternationalismus und 11Wdernisierungsorienticrte Aiif)enpolitik in Belgien, dcr Schweiz und den 
USA 186s-1914 (Munich, 2000), 240 n. 108. 

69 In this context Herren speaks of a lack of ideas. Cf. ibid. 370. The reasons for this 
are not the subject of this essay. 

7° For Anglo-Swiss relations see Lotti Genner, Die diplomatischen Be;:,iehungen zwischen 
England und dcr Schweiz von 1870 bis 1890: Eine Untcrsuchung dcr englischen Gesandtschojisberichte 
aus Bern (Basie, 1956) and Othmar Uhl, Die diplomatisch-politischen Beziehungen ;:,wischen 
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treaties of 1815 had soon been endangered when the Continental 
European powers attempted to expand their influence and inter-
vene in Switzerland's affairs. The Argentine post, for its part, was 
intended to protect the interests of the numerous Swiss emigrants 
who had settled in the South American republic. 

Despite these two new posts and modernized headquarters, 
Switzerland still had minimal diplomatic resources in 1892. With 
seven legations abroad and a small ministry of foreign relations 
in Berne, the Swiss diplomatic system remained modest, particu-
larly by comparison with other countries of similar size. 71 The 
spending figures show this clearly: from 1888 to 1896 the costs of 
the FPD-renamed Federal Department of Foreign Affairs 
under Droz-increased from 0.7 per cent of the Confederation's 
total budget in r88r, to r.r per cent in 1890. By 1900 expenditure 
had fallen again to 0.7 per cent. 72 The fact that concern for the 
state budget militated against the reform and professional devel-
opment of Swiss diplomatic representation abroad is also demon-
strated by the transformation of the system of honorary 
consulates. The unsuitability of many honorary consuls was no 
longer hushed up, and it was announced that professional 
consuls were wanted, 73 but nothing changed. On the contrary, 
the number of honorary consulates even increased. 74 A kind of 
resignation was spreading in this respect, as an official document 
published in 1893 shows. It drew attention to the weaknesses of 
honorary consuls: 
The system of honorary consuls entails other imperfections, including 
their very lack of expertise in certain non-business matters which they 
are also called upon to deal with; the low level of enthusiasm that they 
show in supplying, even to the authorities, the information requested 
from them, particularly if it requires some research. And finally, in 
many cases, the lack of the necessary spirit of discipline, which often 
puts the Federal Council in an embarrassing situation with respect to 

Grossbritannien und der Schwei,:, in den]ahr,:,ehnten uor dem Ersten Weltkrieg (1890---1914) (Basie, 
1961). 

71 In 1900 Belgium had twenty-eight legations, Portugal eighteen, and Sweden and 
Greece eleven each, while Switzerland was content with seven. See Altermatt, Les 
Debuts, 5. 

72 Ibid. 123. 
73 DDS iii. doc. 315. 
74 The growth of the consular network throughout the entire nineteenth century was 

relatively linear. See Schnyder, 'Das schweizerische Konsularwesen', 66. 
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certain of its consular agents who know that they are difficult to 
replace. 75 

While emphasizing its constant desire to save money, and thus 
ultimately adhering to the honorary consuls for financial reasons, 
the federal government tried to tone down the excessively 
favourable view that the general public and business community 
still held of their 'devoted compatriots' abroad. However in their 
efforts to modernize the diplomatic system in conformity with the 
rest of the world, Droz and the federal government did not take 
full account of the latent hostility of large sections of the popula-
tion towards diplomats, whether Swiss nationals or foreigners. 

The instrument of the referendum, uniquely Swiss in this form, 
played a special part in this because it allowed the people demo-
cratically to express their opinion on the issue of diplomatic repre-
sentation in two plebiscites. In 1884, the Catholic Conservative 
opposition initiated the referendum. It concerned four federal 
government bills, including a request for an annual increase of 
10,000 francs in administrative funds for the Washington mission, 
which had only been set up for two years. The constitution 
required 30,000 signatures; the opposition was able to collect 
almost 100,000.76 It was especially successful in the Catholic 
cantons, but also in parts of the Protestant canton of Berne. No 
signatures were handed in from Vaud and Geneva, which had 
Liberal governments. However, supporters of the referendum 
often had a wider agenda. For instance, the Lucerne Catholic 
daily, Vaterland, wrote: 
Should the refusal of the 10,000 francs lead to the resignation of the 
envoy and the abolition of the post, this would not be a disadvantage. 
On the contrary, it would be a gain, one which would be all the greater 
if the equally useless and expensive envoys in Paris, Rome, Vienna, and 
Berlin would similarly return home. The 250,000 francs that this would 
save could be used more usefully at home. 77 

Indeed, during the campaign some of the voices in this anti-
diplomatic movement had advocated abolishing the post in 
Washington and closing all the legations. Finally, on 11 May 
1884, the Swiss voters refused to grant an additional 10,000 

15 Feuille Fiderale, 1893/III, 169 (trans.). 
76 Altermatt, Les Debuts, 197. 
71 Vaterland, 4 May I 884. 
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francs annually to Minister Frey in Washington: 61.5 per cent 
voted no, with this anti-diplomatic vote reaching 98 per cent in 
remote, Catholic, and Conservative cantons. 78 

The second referendum concerned a draft federal law on 
legations, and had been prepared by Droz himself. It relaunched 
a public debate on the usefulness of keeping a diplomatic 
network.79 On 3 February 1895 the proposed law was unsurpris-
ingly rejected by a majority of Swiss voters: 58.5 per cent of votes 
cast were against it. 80 Once again, the people had taken the 
opportunity to show their dislike of the diplomatic service. For 
example, the Journal de Genève stated: 'It is certainly very easy to 
arouse the indignation of farmers and workers by making them 
believe that a diplomat is a person who has nothing to do, and 
who receives a large salary for it.'81 It should be also mentioned 
that during the campaign preceding the referendum, there had 
been demands simply to dissolve the small staff of young diplo-
mats recruited by Droz, who had left the federal government at 
the end of 1892 for the international office of transportation in 
Berne. In 1895 the majority of Swiss people simply did not want 
any kind of professional diplomatic staff. Such a body was 
considered alien to Switzerland and its small public administra-
tion. But despite the defeat of the two referendums, none of the 
legations was closed. The leadership of the federal state did not 
want to deprive itself of diplomats and take a path of isolation 
whose outcome was, after all, unknown. However, efforts to 
create more diplomatic missions and a more modern type of 
external representation had obviously received a blow. The 
reforms introduced by Droz in the federal government and in the 
federal administration were abandoned. In 1896 the principle of 
rotating the leadership of the ministry of foreign affairs, which 
now reverted to the name FPD, was reintroduced.82 

78 The turnout was 60.1 per cent. The canton of Neuchatel, mainly Liberal and 
Protestant, voted 79.6 per cent yes, while in rural and Catholic Obwalden, the yes vote 
was only 2.7 per cent. For more figures see Altermatt, Les Debuts, 202. 

79 This time, to be sure, it was not the Catholic Conseivative leadership that had been 
represented in the Federal Council since 1891 which initiated the referendum, but 
Protestant Conseivative circles in the canton of Berne. Altermatt, Les Debuts, 219. 

80 The turnout was only 46.3 per cent. In the Liberal and rural canton ofVaud the yes 
vote was 90.1 per cent, while the yes vote in the Catholic and Conseivative Uri was only 
5.1 per cent. 

81 Trans. from the French original, 23 Aug. 1894. 
82 Altermatt, Les Debuts, 176. 
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Modest Expansion and Normalization on the Eve of 
the First World War 

Not until the beginning of the twentieth century could the 
government envisage increasing the number of its legations. At 
that time Switzerland was the only independent European state 
that did not have a diplomatic agent in the Russian empire, 
although Russia was one of the guarantor powers of the Swiss 
perpetual neutrality of 1815.83 The Swiss Commercial Bulletin 
suggested that the main argument against 'the conversion [ of the 
honorary consulate] which is being demanded at the moment is 
the expense which the Confederation would incur with the 
creation of a diplomatic agency in St Petersburg'. 84 Despite the 
fact that the need to open a legation in Russia was accepted by 
many Swiss, and not only because Russia had opened an impe-
rial legation in Switzerland as early as 1837, the usual financial 
considerations caused problems. In 1902 a federal deputy, 
Edouard Odier (1844-1919), in a parliamentary initiative called 
for the Federal Council to create a diplomatic mission in St 
Petersburg. Two further proposals were handed in on this 
matter.85 Against the background of the Russo-Japanese war, 
and after the honorary consulate in the imperial capital had 
become vacant in 1904, they could proceed to act. Primarily 
econmnic reasons were put before the Swiss board of commerce 
and industry, which took up the matter: 'Once the war is over, 
Russia will without any doubt be more active from an economic 
point of view, if only to cater for the remarkable increase in 
demand which will result from the end of the hostilities. The situ-
ation will obviously stimulate imports. '86 

Surprisingly, the powerful board not only showed itself highly 
favourable to the rapid creation of a permanent diplomatic 
mission in St Petersburg, but also pleaded the case for a legation 
injapan. Although the FPD supported only the Russian post, for 
the first time in the history of the diplomatic service, another 
federal ministry, the federal department of trade, pushed the 

83 For Swiss-Russian relations see Peter Collmer, Die Schweiz und das Russische Reich 
1848-1919: Geschichte einer europiiischen Veiflechtung (Zurich, 2004). 

84 Bulletin commercial Suisse, 15 Sept. 1900. 
85 Altermatt, Les Debuts, 138-9. 
86 DDSv. doc. 77 (trans.). 
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project of a legation in Japan. Eventually, on 25 September 1905, 
the federal government decided to establish two legations, one in 
St Petersburg, the other in Tokyo.87 Nevertheless, one of the 
seven federal councillors, Ludwig Forrer (1845-1921), fiercely 
opposed the two posts. He used the opportunity of the govern-
ment meeting to express a general and fundamental criticism of 
the policy by which the diplomatic apparatus of Switzerland had 
gradually been allowed to grow since 1882, the year in which the 
mission had been established in Washington, DC. His statement 
was absolutely without ambiguity and based on the commitment 
to the republican simplicity observed since 1848 or earlier. For 'a 
small country and a thrifty people', he argued, 'eight legations' 
were 'too excessive, it is showing off'. .88 However, the federal 
government did not go along with Forrer's well-known objec-
tions. Its decision was endorsed in December 1905 by the federal 
parliament. One of the main supporters of the Russian post, the 
deputy E. Odier from Geneva,89 was appointed the first Swiss 
minister plenipotentiary in the Russian empire. 

In 1906 the Brazilian Republic's minister in Berne demanded 
reciprocal diplomatic relations. He issued something like an ulti-
matum, warning the federal government that his government 
was thinking of suspending its contacts with the Swiss honorary 
consul in Rio. This confidential demand was conveyed by the 
representative of a republic to the government of another repub-
lic. Again, the retirement of an honorary consul provided an 
opportunity to change the nature of the official representation. In 
1907, after the resignation of the consul in Rio, the federal 
government conferred the title of consul general and charge d'af-
faires on the new appointee to the now full-time post, and reci-
procity was established between Brazil and Switzerland. 90 The 
same happened again after the resignation of the honorary 
consul in Spain.91 In 1910 a professional charge d'affaires, also 
retaining the title of consul, was appointed. This procedure was 
selected to retain a certain degree of continuity with the old 
consulate. But in Berne, the government and administration also 

87 Ibid. 88. 
88 Ibid. enc. 2 (trans.). 
89 Odier was the only political appointment until the end of 1914, when Alfred von 

Planta was appointed in Rome. 
90 Altermatt, Les Debuts, 148-50. 
91 Ibid. 150-2. 
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wanted to avoid giving any indication that they were eager to 
increase the number of legations. However, rather quickly, as 
early as 1914, the head of mission in Madrid received the higher 
title of minister resident, granted only to diplomats. 92 

At home developments also showed clear signs of a consoli-
dated Swiss foreign policy. For one, the position of a permanent 
head for the FPD was about to be reintroduced. Federal council-
lor and president of Switzerland in 1910, Robert Comtesse 
(1847-1922), had prevailed against the supporters of the old 
system of annual rotation, in particular, his colleague Forrer. 93 In 
1910 Berne also had glimpses of the glory of a greater Europe 
when it hosted the first state visit to Switzerland. 94 Before the 
two-day visit of the French president, Armand Fallieres, heads of 
state had visited Switzerland-one of the main destinations of 
the growing nineteenth-century tourist industry-in a private 
capacity only, and had rarely met Swiss politicians.95 For the 
federal authorities, the state visit of 1910 was therefore a very 
special challenge. According to foreign observers, the federal 
authorities had yet to learn to respect the strict rules of the 
prevailing diplomatic etiquette. For instance, the Portuguese 
minister in Berne reported to Lisbon: 'Switzerland still has some 
deficiencies on questions of form and etiquette.'96 Two years 
later, in 1912, Emperor Wilhelm II, head of state of Switzerland's 
other powerful neighbour, went to Berne after taking part in 
Swiss Army manoeuvres. 97 Ironically it was now up to Ludwig 
Forrer in his official capacity as president (although, as we have 
seen, he was no friend of diplomacy), to host and accompany 

92 Altermatt, Les Debuts, 169. 
93 As late as 19u Forrer could still declare: 'In reality, the Federal Council in corpore is 

the political department.' DDS v. doc. 277. The Federal Council had, in practice, long 
decided all matters that had any foreign policy significance largely because the FPD had 
been by far the smallest ministry for a long time. After it had grown somewhat in size, the 
direct influence of the Federal Council began to abate. 

94 For state visits since 19rn see Bundesarchiv (ed.), Hewetia halt Hef Staatsbesuche in der 
Schweiz (Berne, 2002). For the visit of Fallieres see Georg Kreis, 'Der franzosische 
Staatsbesuch von 19rn', NZZ 9-w Apr. 1983 (35), II Apr. 1983 (15). 

95 In 1897, however, during his travels in Europe, the king of Siam, Chulalongkorn, 
was received by the Federal Council in Berne. See Agathon Aerni, Siam-Swiss Centenary 
(Bangkok, 1997), 19-69. 

96 A. de Oliveira to the Portuguese ministry of foreign affairs, 11 Aug. 1910; Reto 
Monico, Suisse-Portugal: Regards croises, realites et representations (1890-1930) (Geneva, 2003), 
233· 

97 DDS v. docs. 232, 281, 291, 301-3, 309, 327, 333. 
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Wilhelm IL In 1910 and 1912 the Swiss government not only did 
all it could to please its top-ranking visitors, but it violated the 
spirit of republican simplicity. Swiss diplomats were largely 
responsible for the fact that Switzerland participated briefly but 
intensely on the international stage. At least in terms of interna-
tional relations these concessions to the republican ideology were 
a very visible sign of normalization. Beneath this level, anti-diplo-
matic and isolationist streams were still present, but they did not 
make themselves felt until the outbreak of war. 

Conclusion: Underdeveloped Statehood and Professional Diplomacy 

On the eve of First World War the Swiss diplomatic network was 
modest compared with that of other countries of a similar politi-
cal, economic, and demographic weight. In 1914 Switzerland had 
a working network of eleven legations abroad, mostly staffed by 
career diplomats, one envoy a former politician (Odier), and one 
professional consulate. 98 The many honorary consulates, 
numbering 112 in 1914, had practically stopped representing the 
government's interests abroad. And there was a small ministry of 
foreign affairs in Berne. All this meant that Switzerland was 
adapting to the rest of the world in a form that could not have 
been imagined seventy or a hundred years earlier. As we have 
seen, in 1815 Switzerland had almost no tradition of professional 
diplomacy, unlike almost all other European states at that time. 
Switzerland had no reservoir of diplomatic personnel, in contrast 
to the situation in the military.99 

Despite the fundamental, democratically based opposition to 
any special public service posts, the civil service was able to 
develop from 1848, initially in response to the requirements of a 
modernizing society and the need to maintain public order. In 
the republican system, where public spending was strictly 
controlled, diplomacy faced the additional issue of providing 
'value for money', and it was assumed that the value of diplomats 

98 Established in 1912 in Montreal. 
99 The army tradition, reaching deep into the life of the Swiss nation, concerned not 

only the organized militia but also the many Swiss mercenaries serving foreign sovereigns, 
above all the rulers of France. 'Foreign service' was an important constant in the history 
of the Swiss Confederation until the nineteenth century, and it allowed many Swiss to 
remain in contact with the rest of the world. 
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was not high. Despite the imposition of a strict policy of saving 
throughout the entire period under investigation here, the Liberal 
elite was gradually convinced that Switzerland, like other states, 
should modestly and pragmatically rely on diplomats. It came to 
the view that as the overwhelming majority of states entrusted 
international relations to diplomats, so should Switzerland, for 
reasons of international courtesy as much as self-interest. 

Thanks to this understanding, Switzerland managed to avoid 
isolationism and, after the r85os, participated in the extension 
and intensification of international relations. Indeed, without this 
properly functioning external network, during the First World 
War, Switzerland would not have been able to afford, as it did, 
diplomatic protection both to the belligerents and to the citizens 
of other countries caught up in the conflict. 100 

Relations between states were the daily business of the diplo-
matic bureaucrats. Here, too, Switzerland conformed to interna-
tional trends on the way to becoming a modern, Western state and 
society. As Switzerland's statehood developed, its status as a special 
case disappeared, at least in the area of diplomatic relations. 

100 See Die Sch:weiz als Schut;:,nacht, Politorbis, 40/I (2006). 
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The Social History of 

British Diplomats in North Africa and 
How it Affected Diplomatic Policy 

C. R. PENNELL 

In the winter of 1844 the son of the Spanish vice-consul in Bizerte 
in Tunisia was walking through Tunis when he found a friend, 
the Neapolitan vice-consul, running to assist another Neapolitan 
who was being beaten up by 'Moors'. The vice-consul sent his 
servant back for his uniform, and the two ran on together and 
persuaded the mob to give up their victim. But then a group of 
agitators stirred up the crowd, saying that they should not let the 
Christian escape. Stones were thrown and a knife was drawn. A 
dragoman from the Dutch consulate came to help, and got the 
young Neapolitan into his consulate. The Spaniard took refuge 
with the French consulate, partly to save himself and partly to tell 
the consul of the danger that threatened the Christians. The 
French vice-consul sent armed dragomans to help restore order. 
The next day the Spaniard went to his own consul and made a 
formal deposition about these events. 1 

This minor incident had no long-term repercussions. Yet 
because the European participants brought their official positions 
briefly into play it was emblematic of early nineteenth-century 
consular life in North Africa. This is the subject of this essay, 
which focuses on three British consuls: Edward Drummond-Hay 
in Tangier; Sir Thomas Reade in Tunis; and Colonel Hanmer 
Warrington in Tripoli. This essay seeks to link form, the institu-
tional history of the diplomatic service, and content, the 
economic, strategic, and geopolitical motivations underlying 
diplomatic negotiations. It argues that in order to understand 

1 'Declaraci6n judicial relativa a Manuel Allegro', Archivo General de la 
Administraci6n (Spain), Exteriores, Fonda (10) 85 54/5082, Consulado de Tunez, 54/ 
5082, 1844, carpeta no. g. 
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how and why policy was made, we should look at the men who 
developed that policy, their backgrounds, and the constraints 
upon them. The North African consulates were different from 
the British embassies and missions to the great chancelleries of 
Europe. The policy that the consuls followed was formulated 
within the overarching policies of the government in London, 
but much of it was made locally-diplomatic policy on the hoof. 
There were three main reasons for this. First, the North African 
consuls were a long way from London and communications were 
slow, although the problems were immediate. Secondly, the 
consuls remained in post for a very long time and had an 
extremely detailed local knowledge and involvement in local 
policies. Thirdly, they often felt themselves exposed to physical 
danger in unruly and politically volatile cities. 

I. The Origins of Consular Autonomy 

The sense of danger was not new, nor were the very wide powers 
that the consuls enjoyed. In the seventeenth century the capitula-
tions had allowed consuls a large measure of freedom and protec-
tion for their own nationals. But in the 1820s and 1830s a new 
breed of consuls took over in North Africa. Merchants were 
replaced by retired army officers as the military was wound down 
at the end of the Napoleonic wars. For some reason, which 
would repay further research, either they or their families seem 
to have had a connection with the duke of York. In any event 
they shared a similar background, and a restricted social life 
among an extended group of other consuls and the odd techni-
cian, the sort of person who in modern terms might be described 
as an expatriate. 

In the 1830s political conditions in North Africa also began to 
change. After the French invasion of Algeria in 1830, the 
Ottoman empire reimposed direct rule over Tripoli and the 
British government committed itself to maintain the independ-
ence or autonomy of Morocco and Tunisia. Economic and social 
conditions changed too: in many North African port cities the 
arrival oflarge numbers of Maltese and Ionian Greeks, who were 
British subjects, tested the system of capitulations to the point of 
collapse. Yet there was no real change in the consuls' roles until 
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the 1840s, when communications with London improved 
dramatically. Their duties became more clearly defined and they 
were subjected to much closer supervision. They had less latitude 
in making policy, although they did not lose it entirely in the 
second half of the century. 

It will be obvious that-relationships with the duke of York 
aside-other consuls, European and American, operated under 
similar constraints. The consular corps was united by circum-
stance and common experience. These isolated consuls, who 
worked and lived together and sometimes married into each 
other's families, formed a closed elite with its own rules of behav-
iour. Not all had the same opportunities for making ad hoc 
policy, for only the British and French acted in the name of 
powerful home governments. The overarching policy concerns of 
London and Paris underpinned how much authority and influ-
ence their local representatives could wield. National rivalries 
meant that personal competition mirrored the tensions between 
states, but questions of grand strategy are not the subject of this 
essay. It focuses on the situation in North Africa and suggests that 
these consuls, interlocking with the elites of North African 
society, influenced long-term political developments locally. 
They drove diplomatic policy rather than simply reacted to 
orders. The mentality and behaviour of members of local 
consular corps affected the course of diplomatic relations. 

Were the Consuls Diplomats? 

Like the assorted consuls who struggled in the streets of Tunis in 
1844, none of the British consuls discussed here were, properly 
speaking, diplomats. European and American representatives in 
nineteenth-century North Africa were consuls.2 Until 1823, a 
chartered trading company, the Levant Company, not the 
British government, appointed British consuls there, although 
they were supervised by the Department of War and Colonies, 
through the governor of Malta. Most were merchants because 
payment was so insignificant that no one else would apply. In 
1825 the government placed the Levant Consular Service under 
the Colonial Office and only in 1836 was it transferred to the 

2 Ray Jones, The Nineteenth-Century Foreign Office: An Administrative History (London, 1971). 
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Foreign Office.3 Even then the consuls' main task was to collect 
data and oversee trade. They had other functions, such as prevent-
ing the slave trade, acting against smugglers, and even spying, but 
the Foreign Office did not want them to assume regular political 
duties.4 The one exception was john Drummond-Hay, Edward's 
son, who was appointed charge d'affaires in 1847, which did 
formally make him a diplomat. The other consuls-general, his 
father included, were only de facto diplomats, but the role was real 
enough.5 

The North African consuls had always performed political 
duties. In the late seventeenth century, the Divan (council) in 
Tripoli so incensed Thomas Baker, the English consul, over the 
ransom of a British captive, that he warned them that 'Should 
they persist in their such dishonorable Proceedings I would 
immediately on the appearance here of Three of His Majesties 
men of War ... which I daily expected from Ligorne Declare a 
War with them and Leave the Place Which, I believe putt them 
into contrary Sentiments.'6 

Such behaviour grew out of Baker's main task. British trade in 
Tripoli was sparse, and his job was to protect British commerce in 
the wider Mediterranean. He had to ensure that the Divan 
respected the treaties that immunized English shipping against 
their corsairs. When one of the biggest Tripolitan ships was driven 
aground and destroyed, he wryly commented: 'Heaven Grant 
that the rest may run that the same Fortune speedily I wish twere 
tomorrow, when His Majestie would not have any occasion of 
maintayning A Consul in this Blessed Country-Amen.'7 

It is hard to imagine a more political act than threatening to 
declare war, and force often underlay the treaties. In 1655, an 
English squadron burned the Tunisian fleet at Ghar el Melh 
(Porto Farino) before making a treaty.8 The Dutch Admiral de 

3 D. C. M. Platt. The Cinderella Seroice: British Consuls Since 1825 (London, 1971), 130; 
Hilda I. Lee, 'The Supervising of the Barbary Consuls During the Years 1756-1836', 
Bulletin of the Institute of Historical R.esearch, 23 (1950), 191-9. 

4 Charles Middleton, The Administration of British Foreign Policy, 1782-1846 (Durham, NC, 
1977), 18, 245, 248-52; Raymond A. Jones, The British Diplomatic Seroice, 181:r1914 
(Gerrards Cross, 1983), 200. 

5 Platt, Cinderella Service, 130-1. 
6 Thomas Baker, Piracy and Diplomacy in Seventeenth-Century North Africa: The Journals of 

Thomas Baker, English Consul in Tripoli, 167r1685, ed. C.R. Pennell (London, 1989), 170. 
7 Ibid. 136. 
8 Linda Colley, Captives: Britain, Empire and the World, 1600--1850 (London, 2002), 67; 

Baker, Piracy and Diplomacy, 19. 
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Ruyter took eighteen ships to get treaties with Algiers, Tunis, and 
Tripoli in 1661.9 In 1682 and 1683, the French bombarded 
Algiers, and in 1681 a French naval squadron imposed a treaty 
on Tripoli. 10 Finally, Dutch-British bombardment of Algiers in 
1816 was justified by reference to the Congress of Vienna, the 
diplomatic act of settlement of the Napoleonic wars. 11 

Aside from corsairing, the treaties often dealt vaguely with 
other matters. In 1791 the British consul in Tunis, Perkins Magra, 
wrote: 'As to our miserable treaties, they are so very improvident, 
ill-explained, and badly translated, that they are only calculated 
to mislead a consul, and govern more by the customs they have 
produced, than by their literal import.' 12 

One example was the extent to which consuls exercised legal 
jurisdiction. The treaty of 1675 between Britain and Turkey 
established a system (called 'the Capitulations'), giving foreigners 
extraterritorial rights in the Ottoman empire. In the North 
African provinces, which made their own treaties, the same 
system applied, with local variations. Treaties generally allowed 
consuls to deal with minor affrays and quarrels between 
Europeans, but reserved to the local authorities cases of violence 
resulting in the death of a local subject. Usually, the consul could 
assist at the trial. 13 

Practice was different. Because there were no firm guidelines, 
custom and precedent provided the norms. The consular corps 
built up a common memory of usage, based on repeated prac-
tice, which underwrote the rules of conduct. Consequently, 
anything that went against custom subverted those rules, and 
even came to have precedence over the text of the treaties. In 
1844, the consular corps in Tunis, led by the French consul-
general, objected when Sir Thomas Reade, the British consul-
general, handed over a Maltese to be tried for the murder of a 
Tunisian. Although they admitted that the bey had the right to 

9 Ibid. 22. 
lO Ibid. 21. 
11 Janice E. Thomson, Mercenaries, Pirates, and Sovereigns: State-Building and Extraterritorial 

Vwlence in Early Modem Europe (Princeton, 1994), II 1. 
12 Magra to Nepean, Tunis, 14 Sept. 1791, The National Archives, Kew (hereafter 

TNA), FO 77/3, fo. 205v, quoted in Christian Windler, 'Diplomatic History as a Field for 
Cultural Analysis: Muslim-Christian Relations in Tunis, 1700-1840', Historical Journal, 
44/I (2001), 79-106, at 84. 

13 C. R. Pennell, 'A Killing in Tripoli (1843): Principle, Contingency and Personal 
Diplomacy', Libyan Studies, 36 (2005), 65-83. 
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try him, they argued that no Christian had been subjected to 
Tunisian law for many years; Reade should not break with this 
precedent. 14 Yet Reade ignored them, partly out of disdain for 
the French consul and partly because the heightened political 
tension in Tunis prevented him from protecting the murderer of 
a Muslim from the consequences of his crime. 

Living in Tense Societies 

The Spanish account of the street fighting in 1844 does not 
explain why the 'Moors' wanted to beat up the Neapolitan, nor 
why a group of 'agitators' could stir up the crowd. In fact, 
Tunisian popular passions were already edgy. A poor harvest 
had sharply increased the price of grain, but despite impending 
hunger, the Sardinian consul demanded that his nation's 
merchants should buy and export grain according to their exist-
ing contracts. He puffed the issue into a crisis when the bey 
refused, struck his flag, and went home. The bey mobilized his 
army and prepared to fight. These factors: the highly risky local 
economy, the vulnerability of local rulers to popular pressure, 
and the need to maintain commercial and diplomatic relations 
with European states were the common features of all three 
North African states in the first part of the nineteenth century, 
even though their formal political structures were quite different. 

Morocco was ruled by a sultan who claimed to be the head of 
the Islamic community, the Commander of the Faithful. Mawlay 
'Abd al-Rahman (1822-59) belonged to the 'Alawi dynasty that 
had come to power in the mid-seventeenth century and which 
still provides the modem kings of Morocco. They had rebuilt the 
country roughly within its modem borders after half a century of 
civil war caused by the collapse of the previous dynasty. The 
principal of dynastic rule was well established in Morocco, based 
on religious legitimacy derived from descent from the Prophet 
Muhammad. 

Since the mid-sixteenth century Tunisia and Tripoli had been 
provinces of the Ottoman empire, whose sultan also claimed the 
allegiance of his subjects as head of the Islamic community. In the 
early stages of Ottoman control, pashas appointed from Istanbul 

14 Foreign Consuls to Reade (English trans.), Tunis, 6 Mar. 1844, TNA, FO 335/86/5. 
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governed these outlying provinces, but by the end of the sixteenth 
century both had developed their own political structures and 
were becoming virtually autonomous, with economies that relied 
heavily on corsairing. As the functions of government were taken 
over by a council made up of Turkish soldiers, corsair captains, 
and Ottoman representatives, Tripoli and Tunis evolved towards 
a system of dynastic rule. At the beginning of the eighteenth 
century the Husaynid family ruled Tunisia as beys, the old title of 
the local military commander, and the Qaramanlis governed 
Tripoli as pashas, the title of the former Ottoman governor. Thus 
the formal link with Istanbul was maintained and provided the 
local rulers with legitimacy while they behaved in virtually every 
other way as independent monarchs. They had a dynastic succes-
sion, made treaties with European powers, and maintained their 
own naval forces for corsairing, a system of privateering regulated 
by rules of war, moderated by diplomatic agreements, and under-
taken largely for commercial gain. 

During the eighteenth century the three states found that 
corsairing was decreasingly viable, and it became virtually 
impossible after the end of the Napoleonic wars-though it was 
maintained to a limited extent. Agriculture was risky. Morocco's 
irregular rainfall, coupled with plagues of locusts, led to regular 
famines despite the wide fertile coastal plains along the Atlantic 
coast. 15 Tripoli was even more barren. There were no perma-
nent rivers, although the plains around the city might just supply 
its inhabitants, along with the produce of Jebel Nafusa, the 
mountain range to the south. A seventeenth-century pasha was 
not wide of the mark when he described his province as a 'sterill 
country' .16 Tunis was more fertile-the coastal strip north and 
south of the city was productive farming land, although even 
there when the rains failed, the crops did not grow and economic 
crisis followed. 

When the harvest was good, Tunis and Morocco were well 
positioned to supply grain to the hungry European market. But 
this carried political risks: if the harvests failed the local popula-
tion rioted when grain was sold abroad, starving the local 
market. In 1820 riots in Fez over this issue nearly brought the 

15 C. R. Pennell, Morocco since 1830: A History (London, 2000), 4-6. 
16 Id., 'Tripoli in the Late Seventeenth Century: The Economics of Corsairing in a 

"sterill country" ', Libyan Studies, 16 (1985), 101-12. 
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sultan of Morocco down. 17 In the first thirty years of the nine-
teenth century there were only two really good harvests in 
Tunisia and in the early 1830s the bey had to import grain to 
feed his subjects. 18 The potential for riot was easily realized there 
as well. Tripoli, with no agriculture to speak of anyway, relied for 
its commerce on the trans-Saharan trade in gold and slaves. That 
drove the rulers of Tripoli to try to control as many of the desert 
routes and, in particular, the oases, as they could, but it was not 
always easy with long distances and inadequate money with 
which to buy or impose obedience. 

The economic environment made political control very diffi-
cult. With a few exceptions, the Alawi sultans found it hard to 
maintain detailed obedience, and there were internecine civil 
wars in the mid-eighteenth and early nineteenth centuries. Tunis 
was smaller and more prosperous for most of the eighteenth 
century and only slightly troubled by political upheaval: the 
economic difficulties began around the turn of the century. 19 

Mawlay 'Abd al-Rahman, and Ahmad Bey of Tunis tried in the 
first half of the nineteenth century to rebuild their authority on 
the basis of a modernized army and administration and 
expanded trade with Europe, though Ahmad was the most 
successful. The last Qaramanli pasha of Tripoli expanded his 
navy in the hope of rebuilding his wealth through corsairing, but 
it drove him into bankruptcy and civil war before the Ottoman 
sultan reasserted direct control. 

Partly because economic difficulties were most severe in the 
interior, the coastal capitals grew in the early nineteenth century. 
Many of the migrants were poor people from the interior. 
Tangier was largely inhabited by Rifis who had fled from poverty 
and feuding in their own mountains, 20 and migrants from the 
Sahel and southern Tunisia poured into hovels that ringed the 
capital. 21 They were joined by foreigners, particularly from 

17 Id., Morocco since 1830, 23. 
18 Abdelhamid Largueche, Les Ombres de la ville: pa111JTes, marginaux et minoritaires a Tunis, 

XV/1/eme et X/Xeme siecles (Tunis, 1999), 34-5. 
19 Ibid. 31-2. 
20 David M. Hart, The Aith Waryaghar qf the Moroccan Rif: An Ethnography and History 

(Tucson, Ariz., 1976), 307, 350. 
21 A. Largueche, Les Ombres de la ville, 52, 70; Payne to Upshur, Tunis, 25 Mar. 1844, 

United States National Archives (hereafter USNA), Despatches from United States 
Consuls in Tunis, 1797-1906, Microcopy T-303, microfilm 7. 
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Malta and the Ionian islands, whose impoverished inhabitants 
spread through the central and eastern Mediterranean. 

The biggest Maltese community was in Tunis. Figures are hard 
to find, but it was estimated at 2,000 in 1837 and 5,000-6,000 in 
1844. Some were quite respectable merchants, but most Maltese 
were poor; in Tripoli they ran wineshops, or were manual trades-
men, carpenters, and tailors. They were all Catholics. There were 
also Orthodox Greeks from the Ionian islands. Since Malta was a 
British colony, and the Ionian islands a British protected state, 
they were the responsibility of the British consuls. 22 There was 
also a host of other refugees from poverty-stricken islands such as 
Sicily and the even smaller rocks of Pantellaria, Favignana, 
Carloforte, and Procida. The Italian community in Tunis grew 
from around 8,000 in 1834 to more than 10,000 in 1856.23 In 1848 
an Italian visitor remarked that 'some places are already more 
Italian than Arab'.24 Tripoli had a small colony of Spaniards, arti-
sans who had come to work in Yusuf Qaramanli's navy, their 
families, and a handful of deserter soldiers. 25 

This was part of a Mediterranean-wide population movement 
of the poor. The bulk of Gibraltar's inhabitants were Portuguese, 
Genoese, and Minorcans, with smaller numbers of Moroccan 
Jews and Spaniards.26 Commercial links with Tangier led some 
Gibraltarians to move there, but the European population was 
quite small. The various estimates cluster between 175 and 200 in 
the first part of the nineteenth century, out of a total population 
of 8,000-9,000. Yet Tangier was not homogeneous: about 20 per 
cent of the population wasJewish.27 

22 Foreign Office (Great Britain), 'Correspondence arising out of the Trial in the Bey's 
Court at Tunis of Paolo Xuereb, a Maltese, for the Murder of a Moor 1843-45'; Hankey 
to Reade, Malta, 2 Jan. 1837, Malta State Archives (hereafter MSA), CSGo8/J, 326; 
Tripoli letter book Register oflegal cases 1844, TNA, FO IOI/IO; Thomas W. Gallant, 
Experiencing Dominion: Culture, ldentiry and Power in the British Mediterranean (Notre Dame, Ind., 
2002), 6,. 

23 Jean Ganiage, 'Les europeens en Tunisie au milieu du XIXeme siecle (1840-1870)', 
Les Cahi.ers de Tunisie (1955), 153,3; A. Largueche, Les Ombres de /,a viUe, 37. 

24 Dalenda Largueche, T erritoire sans .frontieres: IA contrebande et ses resaux dans /,a Rigence de 
Tunis au X/Xe siede (Tunis, 2001), 135. 

25 Estado de los Espaiioles residentes en Tripoli (1836), Archivo General de la 
Administraci6n, Exteriores, 54/5066, Consulado de Tripoli. 

26 H. W. Howes, The Gibraltarian: 1he Origin and Development ef the Popufution ef Gibraltar 
.from 1704 (3rd edn.; Gibraltar, 1991), 75-u8. 

27 Abraliam Bendelac, Chronique de Tanger, 1820-1830:joumal de Bendefuc, ed.Jean Louis 
Miege (Rabat, 1995), 16, 29. 
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Tripoli also had a large Jewish community. In the early 1850s 
ajewish visitor reckoned there were around a thousandjewish 
families, about a third of the total. They came from Europe, the 
countryside surrounding Tripoli, and other North African 
states.28 In Tunisia the Jewish community was 2-4 per cent of 
the population, mainly in Tunis and the southern island ofJerba. 
Most were poor and originated locally. Only a few who origi-
nated in Livorno were prosperous: silversmiths, medium-scale 
merchants, and money changers, for instance. 29 

This multiplicity of social, religious, and national groups frag-
mented the political structures and made government yet more 
difficult. Almost every group had a support base outside the city, 
so that it could evade government control. Smuggling was an 
important part of the economy. The Rifis in Tangier had a thriv-
ing contraband trade along the Mediterranean coast of Morocco, 
parts of which were so far beyond the sultan's control that he 
specifically excluded it from the treaty with Spain in 1799 
because he could not prevent its inhabitants from attacking 
Spanish shipping. 30 The inhabitants of the Tunisian Sahel, who 
provided many of the poor in the capital, were notorious smug-
glers of olive oil (which they exported) and those of Cape Bon, 
northwards along the coast, imported contraband tobacco. But 
the Maltese and Italians were involved as well.31 

The internal tensions were magnified by external pressures 
that were reflected in a feeling of increased insecurity, particu-
larly for European residents. The French invasion of Algeria in 
1830 heightened fears across North Africa that other places 
would follow. In Morocco that fear was centuries old because of 
the Spanish enclaves (Ceuta, Melilla, and smaller islets) on the 
northern coast. In 1829 a brief Austrian attack on Larache 
prompted a widely believed rumour that 'in four years' time the 
Christians will conquer their country'.32 The events of 1830 

28 H. Z. Hirschberg, A History ef the Jews in .North Aftica, 2 vols. (2nd edn.; Leiden, 1974), 
ii. 173; Harvey E. Goldberg, Jewish life in Muslim Libya: Rivals and R.elatives (Chicago, 1990), 
20-1. 

29 L. Carl Brown, The Tunisia ef Ahmad Bey, 1831 1855 (Princeton, 1974), 184-5;Jean 
Ganiage, Les Origines du protectoratfranr;ais en Tunisie: 1861-1881 (2nd edn; [Tunis], 1968), 
136-9. 

3° C. R. Pennell, 'The Maritime Trade on the Northern Morocco Coast in the Early 
Nineteenth Century', Morocco, NS 1 (1996), 85-96; Pennell, Morocco since 1830, 55. 

31 D. Largueche, T erritoire sansfrontieres, w8-38. 
32 Pennell, Morocco since 1830, 38-g, 48-9. 
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could only confirm that. There was wide popular support in 
Morocco for the Algerian leader 'Abd al-Qadir Muhyi al-Din, 
and calls for jihad against the French. During the religious festi-
val of 'Id al-Adha in r840 tribesmen from the Rif and other parts 
of northern Morocco poured into Tangier and fired their guns at 
many of the consulates in the city to express their hatred of 
Christians in general. 33 

The feeling of insecurity in Tangier led the British consul-
general in Tangier to get things out of proportion. Edward 
Drummond-Hay kept a commonplace book in which he noted 
events in Tangier, and inJuly r837 he recorded that the lieutenant-
govemor, Ahmad al-Timsamani, had banned everyone from 
digging up the roots of trees to bum as fuel. The purpose was to 
conserve a resource, but because his servants were not exempted 
from the ban, Drummond-Hay interpreted it as an attack on him, 
encouraged by 'a bigoted Doctor of Mohamedan Law, a red 
bearded fellow and inveterate Christian hater named Al Khalil or 
al Haleel who ... had counselled Temsamany to essay with the 
Xns this piece of absurd and impudent legislation'. 34 

Drummond-Hay became quite irrational in his dislike of 
Islam. He headed some pages of his commonplace books with 
such titles as 'Bigotry-enmity to Xians &c', and 'Hypocrisy-
Bigotry-Mulai Solyman-Flattery'.35 In r839 George Borrow, 
the English traveller, visited Tangier. When he said that he found 
some of the inhabitants pleasing, the consul responded with a 
diatribe: 
He said that were I to live amongst them ten years, as he had done, he 
believed I should entertain a very different opinion; that no people in 
the world were more false and cruel; that their government was one of 
the vilest description ... that British property and interests were every 
day subjected to unheard-of vexations, without the slightest hope of 
redress being afforded. 36 

33 Amira K. Bennison, Jihad and its Interpretations in Pre-colonial Morocco: State-Sociery 
Relatwns during the French Conquest ef Algeria (New York, 2002), 102. 

34 [Commonplace books of EWA Drummond-Hay], 7-10, Bodleian Library MS Eng. 
Hist. d. 493. 

35 C.R. Pennell, 'The Accommodation of European and Islamic Law in the Western 
Mediterranean in the Early Nineteenth Century', British Journal ef Middle Eastern Studies, 21 

(1994), 159-89, at 159. 
36 George Borrow, The Bible in Spain (London, 1943), 507. 
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While this sort of prejudice was irrational, the dangers were real 
enough and even the sultan was conscious of the force of popular 
feeling against the French. His failure to provide effective help 
for 'Abd al-Qadir eventually caused a rebellion. 37 Finally, when 
the Algerian leader took refuge with his Moroccan supporters, 
the French army retaliated. In 1844 it occupied the frontier town 
of Oujda and the fleet bombarded Tangier and Essaouira. The 
short war ended with the collapse of a Moroccan army of 30,000 
men at Wadi Isly near Oujda. The defeat traumatized the 
Moroccan government and society. 38 

At the other end of the Maghrib, 'Christian' pressure helped to 
bring down the Qaramanli dynasty, although the internal disin-
tegration of the regime was unavoidable. In 1805 the United 
States declared war on Tripoli in response to corsairing attacks 
on American ships, and American troops briefly invaded 
Qaramanli territory. In 1828 the Neapolitan fleet bombarded the 
city. Finally Yusuf Pasha Qaramanli ran out of money. In 1832 
his grandson, Muhammad, rebelled in alliance with 'Abd al-Jalil 
Sayf al-Nasr, leader of the Awlad Sulayman tribe that controlled 
the Fezzan. 'Abd al-Jalil had support from Colonel Warrington, 
the British consul. When Yusufresigned in favour of his son 'Ali, 
there was a civil war, until the Ottoman troops reoccupied the 
province in 1835. 39 

Behind the Ottoman invasion was the perception that Tripoli 
might suffer Algeria's fate, 40 but it greatly perturbed the 
Tunisian elite. They saw that the empire was being restructured 
and centralized and worried lest Tunisia, too, might be brought 
under direct control. Over the other frontier, the French army 
was extending control over eastern Algeria. By the early 1840s it 
was building influence in western Tunisia, where many local 
notables welcomed the economic opportunities the French 
provided.41 Faced with the danger of being caught in the Great 
Power game, Ahmad might have hoped for help from the British 
government to keep the French out of Tunis. Yet Ahmad wanted 
to win yet more autonomy, and London was committed to 
support the integrity of the Ottoman empire. No one would even 

37 Bennison, Jihad and its Interpretations, w5-6. 
38 Pennell, Morocco since 1830, 48-9. 
39 Kola Folayan, Tripoli During the Reign efYusuf Pasha Qg.ramanli (Ile-Ife, 1979), 142-64. 
40 Abdurrahman Qayc1, La Qyestion tunisienne et la politique ottomane ([Ankara), 1963), 7. 
41 Foreign Consuls to Reade (English trans.), Tunis, 6 Mar. 1844, TNA, FO 335/86/5. 
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help him in his troubles with the Sardinians in 1844 and the 
threat of a war over wheat contracts. The British and French 
consuls, Sir Thomas Reade and Charles de Lagau, immersed 
themselves in a series of plots and counterplots. The Ottoman 
government tried to negotiate an end to the crisis, but sent no 
troops, and so had little influence. The only support for resisting 
the Sardinian threat came from the Tunisian Muslim popula-
tion. 42 The American consul, John Howard Payne, described 
how a religious leader paraded through the streets with armed 
followers: 'At every few steps he made the Soldiers halt, and 
turning on all sides, cried out at each turn in a loud voice, "May 
God give victory to the arms of Achmed Pacha Bey over the 
throngs oflnfidels!".' 43 

The Sardinian threat came to nothing, but it was clear that the 
bey's legitimacy depended upon him standing up to Christians, 
like the Moroccan sultan. In the mid-184os,just as much as in the 
first decade of the twenty-first century, the popular perception 
across the Muslim regions of the Middle East and North Africa 
was that Islam was under a general threat from the Christian 
powers. European or American consuls in such places would feel 
very vulnerable. This was compounded by isolation from home 
and their very restricted social contacts. 

Lonely Consuls? 

Isolation was an old problem of the North African consuls. In 
1682 Thomas Baker in Tripoli had complained that 'during the 
whole of my Ministration here, I have not been countenanced in 
the discharge ofmy duty by any of his Majesties ships, amidst the 
high flowne Ruffies of an Overbearing People throughout the 
whole Mediterranean'. 44 A hundred years later, Davison, the 
consul in Algiers, agonized that he had not had an answer to any 
of the dispatches he had sent since 1779, when he arrived at his 
post, despite writing 'in a most pressing manner for instructions 
on matters of very serious importance to the public service'. He 

42 Brown, The Tunisia ef Ahmad Bey, 237-41, 243; Ganiage, Les Origines, 17-21, 34, 36; 
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may have thought this a burden, but one of his successors, Hugh 
McDonnell, rejoiced in the independence and power it gave him: 
between 1816 and 1824 he even refused to send the consular 
accounts to Malta for auditing.45 The first steps in changing this 
were administrative, as supervision was transferred directly to the 
Colonial Office in 1824 and then to the Foreign Office in 1835, 
but the isolation was finally broken down only by improvements 
in communications in mid-century. 

At the beginning of the century communications were slow. In 
1832, Drummond-Hay's sonJohn left England to visit his father. 
It took him a week to reach Tangier from Plymouth and that was 
a fast trip, speeded up because the captain thought he was being 
chased by pirates off Cape St Vincent and piled on all the canvas 
he could manage.46 It was not until the mid-184os that fast 
steamships became common in North Africa and even then they 
passed Tripoli by. In November 1843 Warrington proposed 
setting up a steamship service himself so that official papers could 
be dispatched quickly.47 Things improved in 1857 when Malta, 
the central Mediterranean's clearing house, got its cable link; 
then Tripoli (1861) and Tunis (1866) got their own.48 But 
Gibraltar had to wait for a cable until 1870, and Tangier even 
longer: it was not linked to Gibraltar until 1887.49 

Although the isolation did not change in the first part of the 
century, the sort of men who were sent out as consul certainly 
did. In the seventeenth and eighteenth centuries, when European 
trade was expanding, corsairing threatened commerce and the 
English consuls were merchants, linked by patronage and family. 
Thomas Baker served in Algiers after his stint in Tripoli; his 
brother Francis was agent-general for redeeming captives in 
Algiers, then consul in Tunis. Another kinsman,John Erlisman, 
was consul in Algiers. All three were linked to English merchant 
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communities in Spain and Italy and were protégés of a London 
trading consortium that included three lord mayors, several 
aldermen, and a future director of the Bank of England. 50 

In the early nineteenth century patronage came not from 
commerce but the aristocracy. The consuls appointed after the 
Napoleonic wars were all former army officers. Hanmer 
Warrington, who became consul-general in Tripoli in 1814, was a 
former lieutenant-colonel in a yeomanry regiment and served in 
Spain until 1812.51 Thomas Reade retired as lieutenant-colonel in 
a foot regiment; he went to Tunis in 1825.52James Sholto Douglas, 
a retired major, served for a decade in Morocco (1818-29) and was 
replaced by Edward William Auriol Drummond-Hay, a former 
major in the 73rd Perthshire Regiment and staff officer of the 
British army of occupation in France.53 But there were plenty of 
former officers: it was patronage that secured positions for these 
men. 

Douglas's daughter Sarah married the seventh marquess of 
Queensberry,54 and Drummond-Hay belonged to another 
Scottish noble family, the Kinnouls. His father was a chaplain to 
George IV, younger brother of Robert, tenth earl of Kinnoul, the 
Lord Lyon King of Arms in Scotland, and uncle of Robert Hay-
Drummond, under-secretary of state for the Colonial Office. 
Warrington, the son of a less exalted clergyman, claimed the 
patronage of the duke of York; gossip hinted at an underhand rela-
tionship with the Prince Regent. 55 There was certainly a connec-
tion with the duke of York's official household. When his son 
Herbert was christened in Tripoli in 1816, the (absent) godfather 
was Major General Sir Herbert Taylor, the duke of York's private 
secretary and aide-de-camp until 1805, and afterwards private 
secretary to the king. 56 Reade was of Staffordshire yeoman stock 
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that had risen in society. His relatives included Thomas Mellard 
Reade, an architect and geologist, andjoseph Bancroft Reade, a 
microscopist and photographer.57 At the end of the war, in 1816, 
Reade's first appointment was deputy adjutant-general of St 
Helena. That made him Napoleon's jailer until the emperor died 
in 1821. 

Once appointed, the consuls stayed in post practically for life. 
Warrington retired in 1846, after a scandal, but died the following 
year in Greece, aged 70.58 Drummond-Hay and Reade both died 
in office, the first in 1844 at 59, the second in 1849 aged 64. Edward 
Drummond-Hay was succeeded by his sonjohn, who eventually 
retired in 1886. Father and son represented Britain in Morocco for 
fifty-seven years. Sir John's length of service was remarkable, but 
succession was not unusual. Reade was followed by Sir Edward 
Baynes (1849-55), then by the impressive figure of Richard Wood 
(1855-79), and then by his (Reade's) son Thomas Fellowes Reade 
(1879-85). Warrington's son, Osman, carried on as vice-consul in 
the small coastal town ofMisurata until at least 1863. 

This was not exclusive to British consuls. When Countjohan 
Mathias D'Ehrenhoff, the Swedish consul in Tangier since 1823, 
died in 1854, his son replaced him until 1869 when he became 
Swedish envoy to Istanbul. 59 The Colai;:o family ran the 
Portuguese consulate in Tangier from at least the 1830s to the 
187os.60 Antonio de Beramendi was Spanish consul in Tangier 
from 1828 to 1851.61 Pedro Ortiz de Zugasti left his post as Spanish 
consul-general in Tripoli in 1862 and Vicente Ortiz de Zugasti quit 
his post (consular agent and then consul-general) in Algeria two 
years later. Both were appointed before 1838.62 These were fami-
lies of 'old North African hands'. 
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Consuls spent a long time together and lived in a tightly knit, 
introverted society. They developed not just working relationships 
but personal ones. The marriage ofWarrington's daughter Louisa 
was witnessed by the French, Spanish, and Swedish consuls, and 
that of her sister Emma by the Norwegian, Danish, and Dutch 
consuls; the Danish and American consuls stood in as proxy 
godfathers at the christening of their brother Henry.63 Another of 
Warrington's daughters married the son of Warrington's friend, 
Dr John Dickson, a former naval surgeon who was Yusuf Pasha's 
personal physician and for thirty-three years superintendent of 
health in Tripoli, until he died in 1847.64 

In Tangier, Edward Drummond-Hay became close to the 
family of the Danish consul Peter Schousboe, who had been in 
Tangier since 1800. On his first trip to Marrakesh in the winter of 
1829-30 he met up with two of Schousboe's sons. With no other 
European society, they dined, worshipped, and hunted together 
in the surrounding countryside.65 When Schousboe died in 1832, 
his successor was Johan Arnold Carstensen, formerly consul in 
Tripoli, and the proxy godfather of Herbert Warrington.66 In 
October 1845 Annette Carstensen, his daughter, marriedJohn 
Drummond-Hay, the new British consul. Another Carstensen 
daughter married the son of Marcus Marcussen, who became 
Danish consul-general in 1846 after serving as consular secretary 
to Carstensen and Schousboe. 67 

Hanmer Warrington in Tripoli was a little different. Despite 
his apparent respectability in this small consular world, he kept a 
long-time mistress as well. Perhaps his wife,Jane, was hard to live 
with: the memorandum of last wishes that she made during her 
fatal illness in 1841 ended by begging 'forgiveness of my beloved 
husband for any pain or vexation I have at different times caused 
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him by my violent and bad temper, also the same from any of my 
children that I have at any time given pain to.'68 Whatever the 
reason, Hanmer's relationship with Clara Portelli (a common 
Maltese surname) gave him four illegitimate daughters. This was 
no secret, for he made elaborate provision for the girls in a will of 
which two of his legitimate children, by Jane, were executors.69 

Mixing with the Locals 

Most consuls were not on such intimate terms with Maltese 
people. The generally poor Catholic Maltese, like the Orthodox 
lonians, were separated from their consular overseers by a chasm 
of religion and class. The British controllers of the Ionian islands 
thought of their charges as clever children, sometimes charming, 
but mendacious, violent, and lacking in self-control, rather like 
the Irish, Hottentots, or some Indians. 70 They ascribed these 
characteristics to the Maltese too, though they did not generally 
consider them charming. Sir Thomas Reade called them 
'desperate vagabonds',7 1 and complained of 'the infamous 
conduct of the Maltese'. Sir Stratford Canning, the ambassador 
in Constantinople, told the governor of Malta that 'among the 
Maltese residing here under British Protection, there are some 
very bad and troublesome characters' and complained about 
'their disorderly or criminal conduct'.72John Howard Payne, the 
US consul in Tunis, informed the State Department that 'the 
continually increasing Maltese population of Tunis [being] so 
troublesome . . . every one felt the necessity of their being 
brought in some way to their senses'.73 

While the consuls could hardly mix socially with poor 
Europeans, they could find social equals of a sort among the local 
elite. Writing of the British empire, David Cannadine described a 
'vast interconnected world',74 in which the familiar and domestic 
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and the different and exotic were comprehended and reordered in 
'parallel, analogous, equivalent, resemblant terms'. 75 Cannadine's 
book, Ornamentalism, describes high imperialism before and after 
the First World War, but his explanation of how people thought 
within that hegemonic system refers back to an 'earlier, individual-
istic anagological way of thinking, based on the observation of 
status similarities and the cultivation of affinities, that projected 
domestically originated perceptions of the social order overseas'. 76 

If later British colonial authorities co-opted local elites in order to 
rule, British consuls in precolonial North Africa adapted them-
selves to the local social framework in order to negotiate. 

They had to adapt if they were to influence powerful local 
figures. During his embassy to China in 1793, Lord Macartney 
was told by the emperor's chief minister that he would have to 
kowtow on being presented to the emperor, or he would be 'the 
laughingstock of all the envoys of the vassal countries, who will 
regard you as boors'. 77 He did not do so and the mission was not 
a success. Edward Drummond-Hay did not have to abase 
himself when he presented his credentials in 1829, but the 
meeting was highly formalized. A member of his party, William 
Mein Smith, described it: 
We dismounted at the gates and entered between two files of soldiers 
and slowly walked to the centre of the Court of Audience, which was 
about 100 yards wide and 400 yards long. A double rank of soldiers 
reached the whole way round close to the walls. In front of the consul 
stood his body guard on his left was his interpreter and behind him his 
staff. In a few minutes exactly at r oclock the folding door of a pavilion 
in our front opened and forth came His Imperial Majesty mounted on a 
splendid chestnut charger surrounded by his ministers and attendants 
on foot, one of whom held a large crimson silk umbrella over his head 
(the umbrella is one of the insignia of royalty in this Empire), others 
kept off the flies with white handkerchiefs. His Majesty advanced 
towards us, saying to his troops on each side ... 'God bless you' to 
which they replied with a deafening shout which made the walls re-
echo ... 'God bless the life of our master'. He then halted and beck-
oned us forward. When Mr Hay advanced and said in a loud and 
manly tone of voice that he came as Ambassador from the King of 
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Great Britain &c &c and presented His Majesty's letter, to which the 
Emperor was graciously pleased to reply, by saying the English always 
had been his best friends and he trusted always would be. The Consul 
then said he was proud to have an opportunity of informing His 
Imperial Majesty in person that he was appointed Diplomatic Agent 
and Consul General at his Court. An interchange of civilities then took 
place, after which his majesty wheeled his horse round and rode slowly 
away.78 

None of this belittled Drummond-Hay; the sultan was a 
monarch, the consul was the servant of his own king, and in 
Marrakesh he embraced his place in the system. The court of the 
Tunisian bey, who was not a sultan, was far less ceremonious and 
he was more accessible, both to his own subjects and to the 
foreign consuls. Still, in the eighteenth century, he expected 
consuls to show the signs of respect that his subjects used, and 
required them to kiss his hand when they greeted him. When the 
American and French representatives refused to do this in 1836, 
the bey simply abolished this requirement for everyone, main-
taining their equality with his subjects. 79 

Day-to-day contacts were less restricted. Yusuf Pasha 
Qitramanli gave Warrington the site of his grandfather's former 
summer residence, outside the city walls of Tripoli. Warrington 
constructed a mansion, 80 from where he built up close relation-
ships with notables of the hinterland. He was fascinated by 
trans-Saharan exploration and anxious to comply with his 
government's policy of ending the slave trade. To this end, he 
cultivated the most prmninent figure in the Libyan desert, 'Abd 
al-Jalil Sayf al-Nasr, leader of the Awlad Sulayman tribe that 
from 1831 onwards controlled the Fezzan. As Yusuf Pasha's 
regime got weaker, Warrington came to favour 'Abd al-Jalil,81 

and for many months in 1831 he extended hospitality and protec-
tion to his wife and family. 82 
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Tunis was bigger than Tripoli, with a larger European popula-
tion including many French and Italian merchants. The 
Tunisian elite was the most cosmopolitan in North Africa. Many, 
including the bey, spoke Italian, the usual language of diplomatic 
correspondence, and had an everyday command of the lingua 
franca although the working language at court was Arabic and 
the official language was Ottoman Turkish. Diplomatic corre-
spondence was usually conducted in ltalian.83 In the early nine-
teenth century a Sicilian, Giuseppe Raffo, headed the bey's 
diplomatic staff. He was born in Tunis in 1795 and his sister had 
married Mustafa Bey. Raffo began by handling Mustafa Bey's 
Italian correspondence and when Ahmad Bey (1837-55) organ-
ized a foreign affairs department, Raffo took charge of it. 84 The 
bey, his ministers, and important members of the Tunisian elite 
kept country houses at La Marsa on the coast north of Tunis. 
There, unfettered by the public ceremonial of the Bardo Palace 
in Tunis, they could meet the consuls who also resided there, 
often on land provided by the bey himself.85 Sir Thomas Reade 
spent most of his time at his house at La Marsa, and was well 
embedded in local society. According to John Payne, the US 
consul, having known the bey 'familiarly from childhood he 
could communicate with him unreservedly'.86 

Although the Moroccan court was more rigid, Drummond-
Hay easily formed gentlemanly relations with members of the 
elite. During his first trip to Marrakesh he developed a bond with 
his guard commander, Sidi Muhammad bin 'Abbu. Both men 
enjoyed hunting and their leisurely progress gave them plenty of 
time to hunt the local birds, foxes, and, particularly, the wild 
boar.87 The friendship was increasingly productive as bin 'Abbu 
rose in rank. By the mid-183os, bin 'Abbu, a Rifi by origin, was 
governor of the region. After Edward died, bin 'Abbu continued 
the relationship withjohn. In December 1857, when he realized 
that he was about to be dismissed and arrested, bin 'Abbu went 
alone to the consulate, deep in the night, and asked the consul to 
keep safe from confiscation a large quantity of gold which he 
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wanted to pass to his son. Drummond-Hay agreed out of his 
respect for the man. 88 

Drummond-Hay also linked into the Jewish trading commu-
nity in Tangier, which had very close links with the Moroccan 
government. Edward's commonplace books rely for much of 
their information on Isaac Abensur, his Jewish principal inter-
preter.89 Drummond-Hay was well aware that Abensur trans-
lated in two directions. He became convinced, during his journey 
to Marrakesh in 1829, that Abensur was the sultan's spy.90 

II. The Consequences of Autonomy 

It was these personal relationships that enabled the consuls to 
function. Isolation and long service, and a sense of threat, made 
these resourceful and self-confident men into political players on 
the local scene. Because they became expert in the societies in 
which they lived and had a great latitude of action, they often 
made policy on the spot. That is not to say that their policy was 
always good, or their actions always sensible. Minor incidents 
could easily create a tornado of diplomatic crises. In the context 
of an essay of this length it is obviously impossible to examine the 
full range of consuls' activities. Instead, a single case study from 
each place will be used to illustrate how their autonomy, the 
social environment in which they lived, and their background 
interacted to produce the policies that they followed. The cases 
examined here are all legal ones, because they are discrete cases 
with a clear story, and because they posed questions of social, 
cultural, and political relationships very starkly. 

Drummond-Hay and Murder in Morocco 

Edward Drummond-Hay's contempt for Moroccan law led him 
down a path that took him well beyond what the British govern-
ment would tolerate in his efforts to secure what he saw as justice 
and to protect his own position. One night in December 1838 an 
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elderly couple and their 12-year-old god-daughter were 
murdered in their house. Their throats were cut, their bodies 
mutilated, and their property stolen. The family was of Genoese 
origin but had become British subjects through long years of resi-
dence in Gibraltar, so the consul-general took it upon himself to 
investigate the murder. He measured the bloody footprints of the 
two perpetrators and concluded that they 'had never had their 
feet confined within the shoes of Christian countries' and that 
while one was very big, powerful and 'fleshy', the second man 
was smaller. Drummond-Hay passed on these insights to the 
lieutenant-governor of the town, Ahmad al-Timsamani, along 
with information about two unidentified Rifis whom an official 
courier had met on the night of the murder, carrying bundles 
hidden under their clothes, heavily armed, and acting suspi-
ciously. He also pointed a finger of suspicion at the man who 
supplied the family with water, although he could not find out his 
name. Timsamani was equally unable to discover it, and having 
questioned the courier, decided there was nothing in that story 
either.91 

At the end of January, Timsamani arrested a suspect and put 
out a search for a second man. He held his captive in irons in 
Tangier jail, but could not prove his case. The prisoner refused 
to confess because that would have led to his immediate execu-
tion. AJew who was held as a material witness also refused to 
testify, apparently because he was frightened of the consequences 
should the man get off.92 

In early February the pasha of Larache, the overall governor 
of Tangier, told Drummond-Hay that although there was no 
legal proof, the suspicions against the accused were so great that 
he would remain in prison. He said the sultan had instructed him 
to find the other suspect and execute both men if the case could 
be proven, but this was hard to do. He rejected Drummond-
Hay's idea of offering a reward for information leading to a 
conviction because 'it is against our Law to give evidence for 
money'. Yet he had ordered his deputy, Timsamani, 'to be very 

91 E. W. Drummond Hay to al-Slawy, Tangier, 12 Dec. 1838, TNA, FO 99/J, 122-30; 
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vigorous with Asekhal [the accused] and Benzaquin [the Jewish 
witness] by scourging or any other punishment they may deserve, 
until the truth may appear'. 93 

Timsamani went ahead. TheJewish witness was lashed 100 
times before Drummond-Hay arrived at the prison to stop the 
flogging. He afterwards told the pasha that since Benzaquin was 
being held as a witness, not because he was guilty, it was unjust to 
treat him in this way. The British government would not, he said, 
be satisfied by scourging an innocent man: 'I knowing its [British 
government's] principles, was bound to protest in the strongest 
terms against further punishment being inflicted now upon 
anyone of those persons.' Nevertheless, he continued, there was 
an exception: 'except the notorious Tayeb Asekhal, whom I 
abandoned to any severities Seedy Hamed [fimsamani] held 
himself authorized by your Excellency's instructions to inflict 
upon him'. Since Asekhal was clearly guilty, it was legitimate to 
beat him until he confessed.94 In his reply, the pasha explained 
that it was he who had ordered the flogging and it was done to 
secure a confession: 'Our desire and will in seeking for the 
murderers is assuredly to cut off their heads and fix them over 
the gates of the town, so that men of their character may, by 
God's help, have cause to tremble.'95 

Although the consul and the pasha were agreed that it was 
legitimate to beat a confession out of the accused, Lord 
Palmerston was unimpressed with the idea that his consul-
general might have been party to torture, and wrote and told 
him so.96 Drummond-Hay puffed up his dignity and economized 
with the truth: 
with reference to the hope, your Lordship is pleased to express to be 
that of Her Majesty's government, that, I 'have in no way whatever 
sanctioned or been a party to the infliction of torture upon an untried 
and unconvicted person for the purpose of extorting confession of a 
crime of which he was suspected of being guilty,' I beg to state with all 

93 Basha •Abd al-Salam al-Slawy to E. W. Drummond Hay, 17 Dhu al-Qa'da 1254/ 2, 

Feb. 1839, TNA, FO 99/3, 29-30. 
94 Trans. E.W. Drummond Hay to Basha al-Slawy, 6 Feb. 1839, TNA, FO 99/3, 

3i-3. 
95 Trans. Basha 'Abd al-Salam al-Slawy to E. W. Drummond Hay, 24 Dhu al-Qji'da 

1254/9 Feb. 1839; recd. 11 Feb. 1839, TNA, FO 99/3, 35-6. 
96 [Palmerston] to E.W. Drummond Hay, London (Foreign Office), 6 May 1839, 

TNA, FO 99/3, 3. 



British Diplomats in North Africa 371 

possible respect, that, in the course of some thirty-four years I have had 
the honour to serve the Crown and the Public in Military and Civil 
capacities,-and until now without one stain of evil suspicion-I never 
have sanctioned or been a party to such or to any other inquisitorial 
proceedings, the character of all which are at variance with the whole 
tenor of my life and conversation. 97 

This was nonsense. Drummond-Hay knew very well how 
Timsamani would behave. He wrote in his commonplace book: 

According indeed to the strict tenets of their law, they cannot even flog 
a culprit for robbery or other like crimes requiring to be proved by testi-
mony, yet the Executive authorities, who are all military as well as civil, 
do scourge and otherwise punish frequently upon their own responsibil-
ity when they consider, or find it their interest to pretend that, they 
have sufficient grounds for summary proceedings. 98 

The consul-general was under pressure from the small British 
community to ensure that someone was punished. Fifteen of them 
signed a petition expressing their belief that justice was impossi-
ble because only the testimony of Muslims was valid and 'it is 
notorious that any perjuries will be readily sanctioned by formal 
certificate of their priests'. They asked for the British government 
to pressure the Moroccans to find and punish the murderers, but 
wanted no part for the Moroccan legal system. 99 Drummond-
Hay told the pasha that during his nine years in Tangier, no one 
had ever dared to come forward with clear evidence against a 
Muslim accused of killing a Christian. The consul was well aware 
why: he complained that people in the streets were saying that if 
the courier denounced the murderer of the Christians by name 
he would be a 'bad Mohamedan'. 100 
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In short, the British community in Tangier demanded summary 
justice, and Drummond-Hay connived at it. The actions of the 
consul-general were, in this case, quite foreign to the policies of 
the government that employed him, so he fudged the issue with 
Palmerston to cover himself. This was truly locally made policy, 
driven by the consul-general's impatience with Moroccan 
systems of law, and his own need, isolated as he was in a small 
community of Britons, to keep their good feelings. 

Warrington and Negotiated Punishment in Tripoli 
Warrington was so impetuous that he worried his superiors. The 
ambassador in Constantinople, Sir Stratford Canning, thought of 
him as a loose cannon because of the way he behaved after the 
Ottoman government put an end to the Qaramanlis in 1835. 
Warrington continued to support 'Abd al-Jalil, his ally in the inte-
rior, until 1842 when the Ottoman pasha captured and executed 
the rebel. This was extraordinary conduct for a consul but he did 
so because he believed that 'Abd al-Jalil's apparently modem opin-
ions provided the best hope of ending the Saharan slave trade, a 
vital policy of the British government. Warrington believed that 
with 'Abd al-Jalil's help he could extend British influence far into 
Africa. It was very much his own policy, patriotic and impulsive, 
but his local knowledge convinced Lord Palmerston that it was 
right. Sir Stratford Canning resented this high-handed and illegal 
behaviour because it caused bad relations with the Porte. 101 

Sir Stratford was therefore suspicious of Warrington's behav-
iour, even when he was acting within the very letter of the law. 
He was unappreciative of his course of action over a murder in 
December 1843. It was a simple case: a Maltese tough named 
Giovanni Battista Caruana Lanzon, who was pursuing aJewish 
woman through the streets with his knife drawn, stabbed a 
Jewish bystander who tried to intervene. 102 

Warrington interpreted the treaties to mean that a British 
subject who killed an Ottoman should be tried by the pasha. 
Caruana Lanzon was found guilty and sentenced to death. His 
only chance of reprieve was if the victim's family agreed to accept 
compensation. Lord Aberdeen, the foreign secretary, instructed 
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Warrington to let the law run its course, but Sir Stratford 
Canning was less sure. His reaction letter to Warrington about 
the affair was icily correct, but cutting: 'The course which you 
have thought it right to pursue renders any expression of my 
opinion superfluous except with reference to future cases of a 
similar description and therefore I think it my obvious duty to 
leave the question entirely to the consideration of Her Majesty's 
Government.' Canning believed the case looked more like 
manslaughter than murder and an alternative interpretation of 
different treaties would have allowed Warrington to participate in 
the court process rather than just witnessing it. 103 He rightly 
believed that Warrington was driving the case forward. 

The eventual outcome was also determined by Warrington. 
He negotiated compensation for the victim's widow and 
Caruana Lanzon was expelled to Malta. Warrington had no 
sympathy for Maltese hoodlums, particularly this one. After the 
money had been raised for his release, he told Caruana: 
Feelings of humanity towards the poor woman you deprived of a 
husband and four infant children you have deprived of a father-
induced numerous benevolent persons to contribute a sum of money 
for their future support; and, although you will probably indirectly 
derive a great advantage, still it is my duty to tell you, you are unde-
serving of any favor. 104 

When he received Aberdeen's approbation of his conduct, 
Warrington expressed his satisfaction to Lord Canning, the 
Foreign Office minister who normally dealt with the Tripoli file, 
and explained his own motivations: 
Permit me my Lord to say that the rigid justice shewn by the Earl of 
Aberdeen will have the most beneficial effects through the Ottoman 
Territory as it plainly indicates that the just Rights, and Privileges of 
Her Majesty's Subjects shall be most scrupulously supported; at the 
same time should they violate the Laws of God, or Man, his Lordship 
will never screen them from just Punishment; and that they will look in 
vain to their own Government to rescue them from crime. 105 
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This was not simply a belief in abstract justice. Political condi-
tions in Tripoli exposed him to immediate dangers. The large 
Jewish community was edgy because the day before Caruana 
Lanzon's murder, two Jews had been executed for cutting the 
throat of a Turkish officer. Warrington told Sir Stratford 
Canning 'the prevailing question was-"will this murderer be 
saved because he is English"'. The Muslim population was 
equally touchy: 'Had I not met this case in a fair and honourable 
way, according to our treaty,-! should have sanctioned Murder, 
and no British subject would have been safe here.' 106 

Warrington's interpretation of the treaty was supported by the 
French consul, with whom he was on very good terms. Edmonde 
de Chasteau had been acting as consul since the middle of 1843, 
when the previous consul retired aged over 80, according to the 
Maltese newspaper, Il Portafoglio Maltese. Il Portafoglio's short but 
rude farewell report ended by saying that he left behind no 
friends in Tripoli. Warrington quickly replied, as 'the senior 
Christian representative here', that 'M. de Bouboulon is a perfect 
Gentleman, good natured, polite, affable, but with the dignity to 
sustain his high character and official rank ... M. De Chasteau 
his successor and Chargè [sic] des Affaires appears to have every 
amiable and good feeling of his predecessor and is an ornament 
to this society.' 107 

De Chasteau refused Caruana Lanzon sanctuary in the French 
consulate, and handed him over directly to Warrington, who 
passed him on to the pasha. He also gave the damning information 
that while Caruana was in the consulate he remarked of his victim: 
'after all it is of no consequence as he is only a Jew'. 108 

In this case, Warrington's policy received the approval of the 
government in London, despite the misgivings from Constanti-
nople. But once again, what drove his policy was his isolated 
position in Tripoli, and his opinions about the need for condign 
punishment for murder. His involvement in the case secured an 
outcome that satisfied all these objectives once he had arranged 
for compensation. Warrington, with his years of experience in 
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Tripoli, was very much the maker of policy, and it produced a 
happy outcome because it had no serious diplomatic conse-
quences. Things were very different when, in the same year, a 
similar case erupted in Tunis. 

Reade and Capital Punishment in Tunis 

In late 1843 Consul-General Reade's household manager, a 
Maltese named Severia Galia, quarrelled with his cousin, Paolo 
Xuereb, with whom he was in partnership. Xuereb was a petty 
criminal and smuggler with large debts, and Severia ended the 
relationship. Assisted by Yusuf, the consular dragoman, Severia 
tried to evict Xuereb from a farm he was renting. In the ensuing 
fracas, Xuereb killed both the consul's men. 109 Reade had 
Xuereb arrested with two accomplices, and wrote to Lord 
Aberdeen that he had committed 'one of the most horrible and 
cold-blooded murders ever committed in this or any other 
country'. Because the dragoman was an Ottoman subject, the 
bey claimed jurisdiction, and Aberdeen instructed Reade to hand 
Xuereb over for trial. He told Reade to attend, to 'see that it is 
properly and fairly conducted'. The bey met this condition by 
allowing the accused to appoint defenders, which was unusual in 
a Tunisian court. They were not qualified lawyers, but a journal-
ist, a schoolmaster, and an apothecary, all of them Europeans. 110 

Aberdeen and Reade followed the letter of the treaties, but it 
did not accord with local precedent and most of the other consuls 
pressured Reade and the bey to abandon a Tunisian trial. 
Distracted by the threat of war with Sardinia, Ahmad Bey took 
some time to convene his court. When he did so, the defenders 
won an adjournment to bring witnesses. The court reconvened in 
April 1844, but either the witnesses were not available, or they 
were unacceptable to the court. Some were Christians, and the 
Muslims were dissolutes. The defence case collapsed and Xuereb 
was found guilty. The decision over Xuereb's fate now moved 
out of the court's power. The dead dragoman's kin refused 
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monetary compensation and demanded his life in revenge. 
Xuereb was judicially strangled in June 1844. 

The whole case was repeatedly delayed because of the opposi-
tion of most of the diplomatic corps in Tunis, led by the French 
consul. The courteous relationship between the British and 
French representatives in Tripoli was not to be found in Tunis. 
Charles de Lagau loathed Sir Thomas Reade for both patriotic 
and personal reasons. John Howard Payne, the US consul, 
explained: 'the two countries are represented by active and wary 
functionaries, seeking distinction and predominance, and whose 
darling passion it is to circumvent each other, through personal 
as well as national jealousy'. He gave an unflattering portrait of 
both men: 

Mr Lagaud, the French Consul, is shrewd, subtle and enterprising; 
rasping after personal and official éclat; but too irritable, too fond of 
showing off, too apt to be noisy, and too incapable of repressing a 
propensity to make sparkling jokes without considering consequences, 
to give him every advantage that a superior talent for intrigue might 
otherwise secure him in diplomacy . . . [Reade is] an Englishman of the 
old school; who believes in nothing but the church establishment and 
the Queen, and looks on 'all foreigners as fools.' He is impetuous, 
brave, zealous and determined, but apt to show the blood of the wrong-
heads. He was the principal guard, under Sir Hudson Lowe, of 
Napoleon at St Helena, and the french [sic] hate him the more thor-
oughly on that account. 111 

Payne's description of Reade's arrogance echoed the opinion of 
English acquaintances in St Helena. 112 

De Lagau had felt that Reade was outflanking him over the 
Sardinian issue, and seized the opportunity to bolster his own 
popularity and the reputation of France by springing to Xuereb's 
aid. The Maltese community listened. Honour and a sense of 
vulnerability bound it together: in a Muslim society they felt 
marginalized politically, economically, socially, and culturally. 113 

As the Xuereb trial began, placards and leaflets appeared, calling 

111 Payne to Upshur, Tunis, 1 Mar. 1844, USNA. 
112 Chaplin, 'Reade, Sir Thomas Kt.'; William Forsyth, History ef the Captivity ef 

Napoleon at St. Helena: From the Letters and Journals ef Sir Hudson Lowe, and Other Official 
Documents Not Before Made Public (London, 1853), 247; Ben Weider and Sten Forshufvud, 
Assassination at St. Helma Revisited (New York, 1995), 289. 

113 Mario Vassallo, From Lordship to Stewardship: Religion and Social Change in 
Malta (The Hague, 1979), 31. 
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for the Maltese to rise up and shake off the rule of Sir Thomas 
Reade by rescuing Xuereb and his companions, who were victims 
not criminals. One placard signed by 'Il Filantropo Popolo di 
Tunisi' was addressed to the 'Vili Maltesi' (Cowardly Maltese). It 
asked where was their patriotism, and announced the moment had 
come to liberate themselves from the hands of 'vostro Tirano di 
Console'. They should rescue their unhappy compatriots who 
were be condemned by a 'Despot' without trial. 114 The Muslim 
population, stirred by their own agitators, demonstrated too, for 
the threat of war with Sardinia exacerbated their feelings. 

Of course, De Lagau refrained from public name-calling, and 
represented himself as acting out of anxiety for the safety of his 
British colleague, who was risking himself with the Maltese mob. 
'I own . . . that it is a case of extreme delicacy', he told consul 
Payne, 'but I have the blood of chivalry in my veins, and if I saw 
my greatest enemy blindly rushing towards the edge of a 
precipice, whatever the consequences to myself, I would spring 
forward to grasp his arm, and avert, if possible, his destruc-
tion.' 115 Since the two had not been on visiting terms for some 
years, Reade was unmoved. 

Next, de Lagau tried to manipulate consular esprit de corps. He 
admitted the bey had the right to try Christians accused of crimes 
against Muslims, but it had not been done for ages. Reade should 
follow local practice and hear the case himself. He added some 
quasi-legal reasons: that Xuereb had also killed a European and 
since the two cases should not be tried separately, they should 
both be heard in an English court; also, Yusuf was dragoman in 
the British consulate, which gave the British jurisdiction. 116 All 
the consuls except the American,John Howard Payne, agreed to 
sign a letter to this effect, but Reade did not change his policy. 
Instead, he called up British naval support from Malta and two 
warships (one of them, the inappropriately named Devastation) 
arrived, to protect Reade against his rebellious charges. 11 7 

114 Transcript of leaflet in Italian directed to Maltese community, TNA, FO 
335/86/2, P1010021, 1 page included in Ahmad Pasha Bey to Consuls (trans. into French), 
20 Safar 1260/9 Mar. 1844, directed to Maltese by II Filantropo Popolo di Tunisi, TNA, 
FO 335/86/2; Payne to Upshur, Tunis, 25 Mar. 1844, USNA. 

115 Payne to Upshur, Tunis, 5 Mar. 1844, USNA. 
116 Foreign Consuls to Reade, 6 Mar. 1844, enclosure in Reade to Aberdeen, Tunis, 

28 Mar. 1844, Foreign Office, 'Correspondence arising out of the Trial', 33. 
117 De Lagau to [Ministre], Tunis, 27 Mar. 1844, Archives Diplomatiques de Nantes 
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De Lagau persuaded the consuls (except Payne) again to ask 
for a delay while the matter was referred to London and Paris. 
The bey agreed, but Aberdeen did not back down and on 5June, 
Xuereb was judicially strangled. 118 There were no riots: de 
Lagau's campaign was a lost cause and Guizot, the French 
foreign minister told him to give up. 119 

At the end of the affair Guizot congratulated de Lagau on his 
conduct and on getting the death-sentence delayed, 120 and 
Aberdeen repeated his support of Reade's conduct. 121 But 
although both foreign ministers endorsed their consuls' behav-
iour publicly and privately, it was post facto. The two consuls' local 
concerns and their personal rivalries drove the making of policy. 
The management of the affair lay in their hands, even when it 
raised controversy in the British and French parliaments and the 
press. Although neither consul moved outside his government's 
diplomatic policy, the chain of command was hard to discern. 

III. Conclusion 

Reade and de Lagau, Drummond-Hay and Warrington behaved 
as they did because their positions allowed them to do so and 
they saw it as advantageous to manipulate the local legal system. 
Morocco, Tunis, and Tripoli were weak states, even in their 
cities, and the consuls sought to exert their influence through the 
local authorities and through local interest groups. The consuls 
did not only negotiate with local notables, they interacted with 
them and collaborated with them and how they dealt with 
matters of public policy was often as much the expression of 
private frustrations as government instructions. The social 
history of the local diplomats fed into the policies they pursued. 

In the first part of the nineteenth century the autonomy of the 

(hereafter ADN) (Tunis 1ere versement), 'Correspondance Officielle et Ministerielle', 
Registre 70. 

118 Payne to Upshur, 20 Apr. 1844, USNA; Caspary to Reade, La Goulette, 5June 
1824, TNA, FO 335/86/5. 

119 Guizot to de Lagau, Paris, 6 May 1844, ADN, 'Correspondance Officielle et 
Ministerielle', Liasses 6-Direction Politique 1844. 

120 Ibid. Guizot to de Lagau, Paris, 6 May 1844. 
121 Earl of Aberdeen to Sir Thomas Reade, Foreign Office, 15 May 1844, no. g, 

Foreign Office, 'Correspondence arising out of the Trial', 42. 
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consuls coincided with the growth of European power and the 
rivalry between Britain, France, and other powers for hegemony 
in the Mediterranean. This distinguished it from earlier periods 
when consuls also acted with great latitude, but were not backed 
by hegemonic power. The Sardinian consul who brought Tunis 
and Sardinia to the brink of war in 1844 worked under the same 
assumptions as Thomas Baker in the seventeenth century when 
he threatened war on Tripoli. In this case, mid-nineteenth-
century diplomatic practice was indeed similar to that of the mid-
seventeenth century. Yet Baker's was an individual threat, 
designed to produce a specific result, namely, the enforcement of 
the treaties. The Sardinian consul's threat was part of a far wider 
play for power in the Mediterranean. 

It may seem hard to imagine a modern European consul in 
North Africa making the same threats or acting with the same 
authority, but autonomy in the style of the nineteenth century 
has not necessarily broken down in abnormal situations. Modern 
diplomatic representatives in states where government has 
collapsed-Lebanon in the 1980s, Somalia in the 1990s, or Iraq 
in 2005-might very well act in highly informal ways, making ad 
hoc relationships with local men of power, just as the consuls did 
in the 1840s and 1850s. If they are the representatives of powerful 
states, they may even be able to call upon military forces for 
support. In any event, they would have no difficulty recognizing 
the description of the ideal consul in the Middle East laid down 
by the Select Committee on Consular Service and Appointments 
that reported to Parliament in July 1858: 
The present anxious condition of the Mohammedan peoples, of which, 
within the few last weeks, we have had a deplorable example in the 
murder of the British and French consuls atJeddah, requires that every 
agent of British authority, from Tangiers to Bagdad, should be not only 
fitted to perform with probity and accuracy the ordinary routine of 
consular duty, but should be able on any sudden emergency to act with 
the vigour and decision which can only be expected from men who 
have some familiarity with political affairs, and who, above all, thor-
oughly understand the nature, both of the officials with whom they 
have to deal, and of the population among whom they are placed. 122 

122 Report from the Sekel Committee on Consular Service and Appointments; together with the 
Proceedings qf the Committee, Minutes qf Evidence, Appendix and Index, ordered by th£ House qf Commons 
to be printed, 27 July 1858, p. v. I am grateful to Markus Miisslang for this quotation. 
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Benjamin F. Butler, Unionist general in the American Civil War, 
was furious. His troops had just captured the pearl of the South 
after a splendid operation by the US navy: New Orleans, at that 
time the largest city of the Confederate States and economically 
the most important. Yet in May 1862 he had to face the fact that 
a new, unexpected, and tough opponent awaited him in the 
conquered city-the consular corps: 

Indeed, the claims of these consular gentlemen are most extravagant. 
Men who have lived here all their lives now claim perfect immunity 
from the ordinary laws of war for themselves and all property which 
they can cover, although they have been in arms against the United 
States. Many of these pretensions are too absurd to be for a moment 
entertained. Amongst other things it is claimed that the consulate flag 
and consulate have all and more than all of the privileges accorded to 
residence of a minister plenipotentiary and envoy extraordinary by the 
laws of nations. 1 

Butler had got into a dispute with the resident consuls in New 
Orleans over the immunity of their missions in the city. On ro 
May, in search of misappropriated public funds which Butler was 
reclaiming for the Union, his soldiers had stormed the house of 
the Dutch consul, confiscated a large sum of money, and laid 

Trans.Jane Rafferty (GHIL). 
1 United States War Department et al. (eds.), The War efthe Rebellion: A Compilation efthe 

Official Records efthe Union and Confederate Armies, ser. III, 5 vols. (Washington, DC, 1899-go), 
ii. (1899), u6. 
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hands on the consul, a Frenchman called Amedee Couturie.2 

The abused consul immediately called upon the solidarity of his 
co-consuls in the city, so that on 16 May 1862 Butler had to 
report to the Union War Department that he was in dispute with 
representatives of all the most important European states, a 
conflict which he himself clearly refused to understand, but 
which made waves in the highest political circles. How, Butler 
asked in dismay, could simple consuls claim privileges that inter-
national law granted only to diplomatic representatives? 

The eighteen consuls in New Orleans, who unanimously stood 
up for their Dutch colleague and signed a joint note of protest, 
represented all the most important states at that time including 
Britain, 3 France, Italy, Spain, Portugal, Russia, and Brazil. And 
the member states of the German Confederation were repre-
sented as well, not just the more powerful ones such as Prussia, or 
those traditionally connected with maritime trade such as Bremen 
and Hamburg, but also a number of medium-sized land-locked 
states: H. Klumpp represented the kingdom of Wurttemberg; F. 
W. Freudenthal represented Nassau and Brunswick. For Austria, 
Baden, and the kingdom of Bavaria, which this essay will concen-
trate on, a certain Jakob Eimer was there. 4 

Reports about the events in the city of New Orleans and the 
infringement of consular rights obviously reached the European 
governments quite quickly. On 13 May 1862 Jakob Eimer took 
up his pen: 'I am using the first secure opportunity that has arisen 
for a long time, and as a consequence of the fall of the city of 
New Orleans, to report most obediently to Your Highness's 
ministry on recent political events in this city and the surround-
ing area.'5 Eimer's report was addressed to the Bavarian foreign 
minister in faraway Munich, Karl Baron von Schrenck von 

2 Butler's conflict with the consuls in New Orleans is dealt with in detail in Chester G. 
Hearn, Jillhen the Devil Came Down to Dixie: Ben Butler in New Orleans (Baton Rouge, La., 
1997), 142-60; see also the source-based general account by John D. Winters, The Civil 
War in Louisiana (Binghamton, NY, 1963), 128-30, which is, however, very typical of its 
time. 

3 On this see Milledge L. Bonham, The British Consuls in the Confederacy (19rr), 172-83, 
though it does not deal with the conflict between the consuls and General Butler. 

4 The list of signatories in Jakob Eimer's version: Report of 17 May 1862, Bayerisches 
Hauptstaatsarchiv Miinchen (hereafter BayHStA), MA 80019; in the slightly different 
version of Butler's report to the Union War Department, published in United States War 
Department et al. (eds.), The War ef the Rebellion, ii. 121. 

5 Jakob Eimer's report of 13 May 1862, BayHStA, MA 80019. 
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Notzing. It found its way into the Bavarian state ministry of the 
royal house and of foreign affairs, and eventually into the Central 
State Archive of Bavaria (Bayerisches Hauptstaatsarchiv), where 
it can still be found today. 

The fact that the 'consular gentlemen' so reviled by General 
Butler also included representatives of the medium-sized German 
states, thus involving the countries who had sent them in a politi-
cal affair of the American Civil War-indeed, the fact that the 
medium-sized states were present in America at all, albeit at a 
consular and not a diplomatic level-may well be surprising. 
After all, the scope of the foreign policy of the medium-sized and 
smaller states of the German Confederation was restricted, and 
not just in the decade before the founding of the German empire 
in 1871. In the shadow of the Prussian-Austrian conflict, which 
was eventually to be decided in Prussia's favour at the battle of 
Königgrätz in 1866, the other German states tried to assert them-
selves in central Europe-a pan-European, let alone a global 
dimension to their foreign policy in the nineteenth century was 
present at best in individual cases. This also applies to Bavaria, 
still the primus inter pares, the most important medium-sized state of 
the German Confederation, and therefore deserving particular 
attention.6 Nonetheless, the smaller and medium-sized German 
states had diplomatic missions in many of the German and 
European capitals and, more surprisingly at first glance, an aston-
ishing number of consulates. Above all America-the young 
nations of Latin America as well as the United States-accommo-
dated a large number of the German states' consular branches. 7 

The case of the kingdom of Bavaria, the largest of the 
medium-sized German states, will now be used to examine ques-
tions as to the emergence, organization, and practice of the 
consular service overseas. I shall be looking at the requirements 
consuls had to fulfil and their integration into the foreign service, 
then their sphere of responsibility and status, and how the 

6 A striking special case in Bavarian foreign affairs was Otto I's ascension to the Greek 
throne. Otto was the second son of the Bavarian king Ludwig I and was given his chance 
as a compromise candidate in 1832. However he remained king of Greece until he was 
overthrown in 1862. See Andreas Kraus, 'Bayern und Griechenland', in Max Spindler 
and Alois Schmid (eds.), Handbuch der bayerischen Geschichte, 4 vols., iv. pt. 1 (2nd edn.; 
Munich, 2003), 193---g. 

7 The best overview is still provided by the contemporary volumes of 'Gotha' 
( Gothaischer Geneawgischer Hefkalender nebst Dipwmatisch-statistischem Jahrbuch), updated annu-
ally. 
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Bavarian consulates were equipped. I shall also be examining the 
consuls' routine activities such as nurturing economic contacts, 
writing reports, and administrative duties. Specific aspects of 
consular practice will then be discussed, starting with the conflict 
in New Orleans mentioned at the beginning of this essay. In 
essence this will always be about their relationship with the diplo-
matic service: were the Bavarian consuls abroad something like 
second-class diplomats, or did the consular service have its own 
profile, independent of the legations? 

There is no all-embracing study of the consular service of the 
states of the German Confederation in the nineteenth century, as 
there is, for example, for Britain and the United States.8 The only 
research on transatlantic consulates is at the level of the indi-
vidual states. In particular, the consular relations of Prussia, 
Wtirttemberg, Lippe, Oldenburg, and Austria have been the 
subject of essays in the past few decades.9 The consular system of 
the German Hanse towns of Hamburg, Bremen, and Lubeck is 
particularly well researched. Since maritime trade was tradition-
ally of particular importance here, this system has a fundamentally 
different profile from that of the land-locked states. For example, 
there was a denser network of consulates in the harbour towns. 10 

8 D. C. M. Platt, The Cinderella Service: British Consuls Since 1825 (London, 1971), shows 
the really dreary image of a subordinate diplomatic caste which can hardly be endorsed 
for the German-speaking area. 

9 Michael Zeuske, 'PreuBen und Westindien: Die vergessenen Anfange der Handels-
und Konsularbeziehungen Deutschlands mit der Karibik und Lateinamerika 1800-1870', 
in Sandra Carreras and Gunther Maihold (eds.), Pretiflen und Lateinamerika (Munster, 2004), 
145-215; Gunter Cordes, 'Die wiirttembergischen Konsuln-Kaufleute im Dienste des 
Staates', Z,eitschrift for Wiirttembergische Landesgeschichte, 40 (1981), 5611 9; Gunther 
Engelbert, 'Das Lippische Konsulatswesen', Lippische Mitteilungen aus Geschichte und 
Landeskunde, 44 (1975), 99-124; Stefan Hartmann, 'Die Entwicklung des oldenburgischen 
Konsulatswesens unter Herzog Peter Friedrich Ludwig', in Heinrich Schmidt (ed.), Peter 
Friedrich Ludwig und das Her<-ogtum Oldenburg: Beitrage <-ur oldenburgischen Landesgeschichte um 
1800 (Oldenburg, 1979), 137-59; and Leopold Kammerhofer, 'Das Konsularwesen der 
Habsburgermonarchie (1752-1918): Ein Uberblick mit Schwerpunkt aufSudosteuropa', in 
Harald Heppner (ed.), Der Weg fiihrt iiber Osterreich: :(,ur Geschichte des Verkehrs- und 
Nachrichtenwesens von und nach Siidosteuropa (18. Jahrhundert bis <.UT Gegenwart) (Vienna, 1996), 
17-35. None of these include the consulates overseas. 

10 Most recently Antjekathrin GraBmann, 'Hanse weltweit? Zu den Konsulaten 
Lubecks, Bremens und Hamburgs im 19.Jahrhundert', in ead. (ed.), Ausklang und Nachklang 
do Hanse im 19. und 20. Jahrhundert (Trier, 2001), 43-65; Eva Susanne Fiebig, Hanseatenkrtu<, 
und Halbmond: Die hanseatischen Konsulate in der Levante im 19. Jahrhundert (Marburg, 2005); 
Ortwin Pelc, 'Die hanseatischen Konsulate an der unteren Donau im 19.Jahrhundert', in 
Rolf Hammel-Kiesow and Michael Hundt (eds.), Das Gediichtnis der Hansestadt Liibeck: 
Festschri.flfiir Anyekathrin Graj]mann <-um 65. Geburtstag (Lubeck, 2005), 557-68. 
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Gerhard Hetzer has written an essay presenting the general devel-
opment of the consular system in Bavaria and analysing the indi-
vidual consulates and relevant archival documents. 11 Although the 
general development of the consular system and the essential deci-
sion-making processes in the homeland are well researched, 
however, much still remains to be done regarding the consular 
practice of the German states abroad and, indeed, the communi-
cation between the consuls and the authorities at home. 12 

In terms of the questions raised here, two sources of official 
documents are useful for the Bavarian consular service. In the 
ministry files held in the Central State Archive of Bavaria, those 
of the foreign office, and also, to a limited extent, of the trade 
ministry, contain records of the individual consulates. They 
provide information on the activities of the headquarters in 
Munich, how the consulates were founded, the selection of 
personnel, and also comments about the consular service. The 
bulk of the correspondence with the individual consulates can 
also be found here, including instructions from the ministries and 
the regular consular reports. The archival holdings of the 
consulates themselves, apart from their correspondence with 
headquarters in Munich, also contain sources on consular prac-
tice on the spot. However, consular archives are available only 
for a minority of the Bavarian consulates. For the consulates 
overseas, specifically, no documents were sent to Munich after 
the founding of the German empire in 1871, and these consular 
documents must be considered lost. 13 The consulate in New 
Orleans is a special case in this respect since parts of its archive 
were transferred to the Historic New Orleans Collection; the 
material held there was used for this study. 14 

11 Gerhard Hetzer, 'Die bayerischen Konsulate und ihre archivische Dberlieferung', 
Archivalische ,?,eitschrifl, Bo (1997), 139-55. 

12 In contrast e.g. to the French consulates in the United States around 1800: Stephane 
Begaud, Marc Belissa, and Joseph Visser, Aux origines d'une alliance improbable: Le resau 
consulaireftan;ais aux Etats-Unis (q76-1815) (Brussels, 2005). 

13 Hetzer, 'Die bayerischen Konsulate', 151--2. 
14 The Historic New Orleans Collection, New Orleans (hereafter HNOC), Deutsches 

Haus Records, item 77. I am grateful to Dr Gerhard Hetzer, Munich, for information 
about this collection. I should also like to thank Siva M. Blake, The Williams Research 
Center at the Historic New Orleans Collection, for providing reproductions. Apart from 
state authorities, the chambers of commerce of individual Bavarian districts and of impor-
tant trading towns such as Nuremberg were also involved in the consular service. 
However, the documents relating to these institutions are not uniformly available; the best 
preserved are those of the chamber of commerce of Central Franconia and of 
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I 

First, I shall briefly outline the basis of the Bavarian consular 
service. After the end of the Holy Roman Empire of the German 
Nation in 1806 and the short-lived Confederation of the Rhine, 
1806-13, the German Confederation had provided political cohe-
sion for the German states since the Congress of Vienna in 
1814-15. This Confederation did not claim any right to have lega-
tions, so the member states could continue to maintain their exist-
ing diplomatic networks. There are various reasons why, under this 
system, the medium-sized German states, despite their restricted 
scope in foreign affairs, still maintained a considerable diplomatic 
service: first, the lack of pan-German diplomatic representation; 
secondly, the desire to put state sovereignty on show; and thirdly, a 
long tradition in foreign affairs, particularly in Bavaria and Saxony. 

Analogous to the great political objectives of this period, in the 
seventeenth and eighteenth centuries, Bavaria had set up numer-
ous legations both inside and outside Germany, in Vienna and 
Paris, in London and Madrid, in The Hague and in Rome, to 
name just a few. 15 It was the years of uncertainty at the begin-
ning of the nineteenth century that showed just how valuable the 
diplomatic network was. Admittedly, with growing political 
stability under the German Confederation, Bavaria became less 
dependent on diplomatic success. Nonetheless, the diplomatic 
network itself was preserved as an indispensable element of 
sovereign statehood, and was adapted to Bavaria's changing 
goals in foreign policy. It continued to be restricted to Europe. 
No legations were established in the young states of America. It 
was not until unification around 1870-unlike the German 
Confederation the German empire now had its own diplomatic 
service-that Bavaria's diplomatic presence in Europe started to 
thin out, and more so that of the other German member states. 16 

Nuremberg, which are held in the Staatsarchiv Niirnberg, records 'Industrie- und 
Handelskammer Niirnberg'. 

15 Ferdinand Kramer, 'Aspects de fonctionnement des legations dans les Etats de taille 
moyenne: Duche et Electorat de Baviere (XVIc....XVIIIe siecles)', in Lucien Bely and Isabelle 
Richefort (eds.), L'lrwention de la dipwmatie: M'!)'en Age--T emps modemes (Paris, 1998), 177-g2. 

16 Overview in Martin Ott, 'Bayerische Gesandtschaften (19./20. Jahrhundert)', in 
Historisches Lexikon Boyerns <www.historisches-lexikon-bayerns.de/ artikel/ artikel_ 44504>, 
accessed 6 Dec. 2006. 
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The origins of the Bavarian consular service lie in the eigh-
teenth century. Apart from agents for trade links or for the 
Electoral lottery in harbour towns such as Bordeaux (from 1762), 
Hamburg (from 1769), and Trieste (from 1780), according to 
Gerhard Hetzer another tradition developed from the legations 
of those countries that became part of an enlarged Bavaria when 
the political map was redrawn after 1797. 17 In the years following 
the Congress of Vienna further consulates were established on 
the Italian peninsula and, as the first Bavarian consulate in 
Germany, in Hamburg. 18 

In contrast to the diplomatic service, from the 1820s on the 
consular service took notice of the increasing importance of the 
American continent. In 1826 the first Bavarian consulates were 
created overseas, initially in the young states of Latin America: 
Buenos Aires in what was then La Plata, Rio de Janeiro and 
Bahia in Brazil, La Guayra in Columbia, and Mexico City. This 
was clearly motivated by trade considerations. It was the trading 
class of Nuremberg, at that time one of the most important 
German trading cities, that had put its efforts into setting up 
consulates in Latin America. 19 The intention was for the 
consulates to be purely economic establishments; after all, politi-
cal recognition of the revolutionary American states was to 
remain problematic in restoration Germany, and not only for 
Bavaria.20 

After a development phase of the Bavarian consular system, 
once Bavaria had joined the German Customs Union in 1834, it 
set foot in the United States for the first time. From 1834 New 
York accommodated a Bavarian consulate, and Philadelphia 
from 1836. Over the following decades further consulates were 
set up overseas, in Brazil and the United States, in the Spanish 
colony of Cuba (Havana from 1853), in the British colony of New 
South Wales (Sydney from 1867), and, finally, in Dutch Batavia 
on Java (from 1868). Around 1870 Bavaria's consular network in 

17 Hetzer, 'Die bayerischen Konsulate', 140. 
18 List of the Bavarian consulates, ibid. 153-4. 
19 Ibid. 142. 
2° For German policy towards Latin America at this time see, from the research 

perspective of the former GDR, Manfred Kossok, Im Schatten der Heiligen Allianz: 
Deutschland und Lo.teinamerika 1815-1830. :{,ur Politik der deutschen Staaten gegeniiber der 
Unabhiingigkeitsbewegung Mittel- und Siidamerikas (Berlin, 1964). In the Bavarian sources the 
corresponding discussion at ministry level: BayHStA, MA 42001. 
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the United States consisted of eleven consulates: in addition to 
New York and Philadelphia, these were Louisville (from 1846), 
Baltimore (from 1847), Cincinnati (from 1850), St Louis (from 
1854), New Orleans (from 1856), Milwaukee (from 1857), San 
Francisco (from 1864), Boston (from 1865), and Chicago (from 
1868).21 After the founding of the German empire in 1871 all that 
remained to Bavaria were the consulates inside Germany, while 
the consular service abroad became a matter for the German 
empire. This marked the end of Bavarian consulates overseas. 22 

This development was more or less replicated in other 
medium-sized German states. Bavaria's neighbour, for example, 
the kingdom of Wiirttemberg, also set up early consulates in 
Italy, and then on German territory in Hamburg, though a few 
years later than Bavaria. From the 1830s onwards Wiirttemberg 
also expanded its consular network. It eventually had consulates 
in Australia, Java, Brazil (its only connection with Latin 
America), and the United States, where Wiirttemberg was repre-
sented a decade before Bavaria. The consulate in Baltimore, set 
up in 1825 was, in fact, the oldest of all the Wiirttemberg 
consulates. In the following decades Wiirttemberg set up twelve 
consulates in the United States. 23 

If these general findings seem to suggest a deliberate consular 
policy on the part of the medium-sized German states in the mid-
nineteenth century, as actually practised by Great Powers such as 
Britain,24 case studies of the founding of individual Bavarian 
consulates in the USA present a different picture. It would be 
natural to assume that Bavarian consulates were deliberately 
established in suitable cities and regions. Considerations of this 
sort on the part of Bavarian ministries are also on record. For 
example, in 1852 the interior ministry suggested that consulates be 
set up at the focal points of the emigration movement. Of the 

21 All information from Hetzer, 'Die bayerischen Konsulate', 153-4. Conversely, the 
United States also set up consulates in Bavaria from the 1830s onwards, in Munich, 
Augsburg, Nuremberg, and, briefly, in Bamberg. The founding phase of the US 
consulates in Bavaria is dealt with in Klaus Guth, 'Louis Mark: Konsul der Vereinigten 
Staaten von Nordamerika for das Konigreich Bayern (1844). Bayerisch-amerikanische 
Wirtschafts- und Kulturkontakte in der ersten Halfte des 19.Jahrhunderts', Bericht des 
Historischen Vereinsflir die lff,ege der Geschichte des ehemaligen Fiirstbistums Bamberg, u6 (1980), 
191-208. 

22 Hetzer, 'Die bayerischen Konsulate', 147-8. 
23 Cordes, 'Die wtirttembergischen Konsuln', 5621 0. 
24 Platt, The Cinderella Service, 16-18. 
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towns specifically mentioned in this context-Galveston, St Louis, 
Evansville, Milwaukee, and New Orleans-three did, indeed, 
have consulates set up in the following years. However, a closer 
look at how the consulates were founded shows that the initiative 
did not necessarily lie with the Bavarian government and that the 
distribution of consulates was more or less a matter of chance. 
New Orleans, for example, the most important port on the Gulf 
coast, gateway to the Mississippi, and home to what was surely the 
most important German colony in the American South, 25 had 
already been the subject of discussion for over a decade when 
Jakob Eimer actually set up the Bavarian consulate in 1856. 
However, when the consulate was eventually founded it was not 
because the Bavarian government deliberately worked towards 
the establishment of a consulate there, but because German 
merchants living in New Orleans constantly sought to act as 
consuls on their own accord. Examples of this are Johann M. 
Bach from Hamburg in 1841,26 and Friedrich Römer from what 
was then Bavarian Zweibriicken who, in his application, specifi-
cally referred to the fact that the German colony in New Orleans 
needed consular representation, a claim supported by a list of fifty 
supporters of his candidacy. 27 Jakob Eimer himself had been 
standing for the post since 1847 and had, from the start, activated 
a group of supporters who were not only to recommend him 
personally, but also New Orleans as a place for a consulate.28 The 
reluctance of the Bavarian government in this and other cases can 
be explained by the fact that it was initially interested only in 
trade. In 1837 the Bavarian foreign minister August Baron von 
Gise was still refusing to expand the consular network in the USA, 
claiming that the volume of trade between the two countries was 
too small to warrant it. He added that the state was no longer 
obliged to provide for Bavarians who had emigrated to America. 29 

This restriction was removed after the mass emigration of 
Germans and Bavarians to the USA from the 1840s onwards;30 in 

25 According to John F. Nau, around 1860 more than 20 per cent of all Germans who 
later settled in the Confederate States lived there. John Fredrick Nau, The German People of 
New Orleans, 1850--1900 (Leiden, 1958), 39. 

26 BayHStA, MA 75483, fos. 7'-13v. 
27 Ibid. 36r--g7r. 
28 Ibid. 33r-v; ibid. MA 75642, fo. Ir. 
29 Ibid. MA 75483, fo. 6r. 
30 In the 1850s the discussions in the Bavarian ministries about setting up a consulate 

in New Orleans were governed by the city's importance as a target for einigration: ibid. 
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the 1850s the path was clear for the founding of many new 
consulates. 

Given the lengthy decision-making process in the case of New 
Orleans-discussed in greater detail later in this essay-it seems 
surprising at first glance how easy it was to set up a Bavarian 
consulate in Louisville, Kentucky, which was comparatively 
remote. If Bavaria set up a consulate in New Orleans long after 
most European and many German states, in Louisville the only 
other consulate was a French one. Nonetheless, in 1846 it took 
only six months for the application of the businessman Johann 
Smidt to be approved and for him to be officially recognized by 
the American government. Smidt, who lived in Louisville, was the 
son of an important Bremen politician, Heinrich Smidt, who had 
appealed personally to the Bavarian king, Ludwig I, for his son to 
be appointed consul. The king immediately gave his approval, 
more for political reasons at the level of the German 
Confederation than for the sake of deliberately influencing the 
shape of the consular network in America. 31 

These examples show that although Bavaria was basically 
willing to set up consulates overseas, including in the USA, the 
exact formation of the consular network was not the result of a 
deliberate policy, but always a reaction to a stimulus from 
outside. Incidentally, this corresponds with Gunter Cordes's find-
ings for the Wiirttemberg consular service.32 In any case, transat-
lantic consulates were certainly not the focal point of the foreign 
policy of the medium-sized states. 

II 

The staff of the Bavarian consulates overseas were not civil 
servants, but worked in an honorary capacity. This was common 
practice for the German states. Although officials in Munich did 
think about employing paid consuls in the key locations around 
the middle of the century, this was never put into practice.33 

MA 75642, esp. the statement by the Bavarian foreign minister Ludwig von der Pfordten: 
fos. 25'-26'. For the selection of a suitable candidate under these circumstances see below. 

31 Ibid. MA 75596. 
32 Cordes, 'Die wilrttembergischen Konsuln', 564. 
33 Hetzer, 'Die bayerischen Konsulate', 145, with sources references. 
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Unlike some of their British colleagues, therefore, the German 
consuls were not career civil servants seconded from their home-
lands with a reasonably professional training. 34 Instead, the 
people considered for consular posts were already living on the 
spot and, given the unpaid nature of the post, had to be profes-
sionally established. In New Orleans it was those very 'men who 
have lived here all their lives', about whom General Butler 
complained in 1862. The honorary Bavarian consuls certainly 
did not have to come from Bavaria. 35 The only requirement was 
that the person be of German origin; the Bavarian consuls in the 
USA were recruited from the German colony there. Unlike the 
case of honorary consuls today, citizens of the host country, that 
is, US citizens, were excluded for formal reasons; the American 
government refused to grant their exequatur. 36 

What were the criteria for selection as a consul? Who, in fact, 
were these 'consular gentlemen'? Since there is a lack of norma-
tive guidelines, the discussion about who should be given the post 
in New Orleans in the 1850s may offer some insight into this 
question. 37 The chambers of commerce of two Bavarian regions, 
Upper Bavaria and Central Franconia, were particularly keen to 
see someone from their own network appointed. The govern-
ment wanted the chambers of commerce, as representatives of 
the Bavarian economy, to have a say; they were regularly 
included in the decision-making processes and asked to give 
references for candidates.38 In the case of New Orleans it is clear 
that the Bavarian ministry accepted the arguments put by the 
chambers, 39 which were, therefore, clearly within the bounds of 
what was expected. Upper Bavaria's candidate, a W. Vogel, 
came from Bavaria himself and would, according to one of his 

34 However, Platt, 7he Cinderella Seroice, 251 , stresses the inadequacy of this training. 
35 Bavarian foreign minister Ludwig von der Pfordten in a short characterization of 

the Bavarian consular service written in October 1856, in response to an enquiry from the 
British legation in Munich, BayHStA, MA 94560. 

36 Ibid. MA 75642, fo. 13v. 
37 Ibid. MA 75642, fos. 5'-38v; the relevant files for the chamber of commerce of 

Central Franconia are also available, including Buddecke's application on 22July 1851: 
Staatsarchiv Ntirnberg, lndustrie- und Handelskammer Ntirnberg 1028, no. 105. All in 
all, these files demonstrate the chamber of commerce's considerable interest in shaping 
and extending the Bavarian consular service both in Europe and beyond. 

38 See e.g. Besetzung des Konsulats in Boston 1864, Staatsarchiv Nilrnberg, lndustrie-
und Handelskammer Ntirnberg, 116 

39 The following from BayHStA, MA 75642, fos. 5'-38v, 
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supporters, therefore obviously do all he could for his compatri-
ots. This was not, of course, a question ofloyalty to the Bavarian 
state, a virtue which could clearly also be expected of non-
Bavarians. Vogel, it was claimed, as an employee of one of the 
leading German business houses in New Orleans, fulfilled the 
professional requirements for the post. A further advantage was 
the social standing associated with this in the United States. The 
fact that Vogel was already acting as consul for Prussia, and 
would therefore not be acting for Bavaria alone, was not 
regarded as a drawback. In fact, it was seen as an additional 
qualification. His competitor, supported by Central Franconia, 
C. F. Buddeke, was also a businessman, though not a Bavarian 
by birth. He had, however, better connections in American 
society. A respected proprietor of his own successful firm in New 
Orleans, he had lived in the country for twenty years and was 
well integrated. He even held public office in New Orleans and 
was, according to his supporters, very familiar with the entire 
Mississippi catchment area. This involved not only economic 
know-how, but also competence in advising Bavarian emigrants. 
He was, they maintained, far better integrated in American 
networks than Vogel; his trading partners in Bremen also gave 
him good references. The independent candidacy in 1852 of F. 
H. Fink, a teacher living in New Orleans, though brilliant in 
content, had no chance at all. He was rejected out of hand 
because of his lack of social standing and because he was 
unknown in the business world.40 

As a result of the stalemate between the two leading candi-
dates, in 1854-5 the Bavarian foreign minister, Ludwig von der 
Pfordten, eventually appointed the businessman Jakob Eimer, 
who had been expressing an interest in the post for some time 
and was already acting as consul for Baden, his homeland, and 
for Austria. Von der Pfordten presented this multiple representa-
tion as a plus, especially since Eimer's efficacy was confirmed by 
several references; the Austrian government and several 
Bavarian consuls spoke up for him.41 

For the 1850s, at least, the expected profile of a Bavarian 
consul in North America can be summed up as follows. Although 

40 Fink's application and its rejection: ibid. n'-14r; 19r. 
41 Ibid. 39'-57". The Austrian reference was obtained via the Bavarian legation in 

Vienna: letters of 28 Nov. 1854 and 4Jan. 1855, BayHStA, Gesandtschaft Wien 1585. 
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he did not necessarily have to be Bavarian, he had to be 
German, resident in the USA, and with good connections there, 
especially in business. He also had to be of a certain social stand-
ing. Ideally he would be an independent, successful businessman 
with good references. The Bavarian government also took 
account of his administrative abilities as an extended arm of the 
Bavarian bureaucracy because of the mass emigration of 
Bavarian citizens to North America. It was therefore to his 
advantage if he was already serving as consul to another 
European state and had proved his capability in this respect. The 
counter-image, the 'anti-consul', as it were, was put forward by 
the chamber of commerce of Central Franconia in its letter of 
support for its candidate: 
If we choose the wrong person, then we will only increase the unfortu-
nately large number of German consuls who do nothing for their fellow 
countrymen abroad, whose efforts are concentrated more on keeping 
such people at arm's length, and who at the end of the year send some 
sort of statistical report from a newspaper to the government in ques-
tion as the product of their consular activities. 42 

From the mid-nineteenth century onwards, the Bavarian 
consulates were mainly established to fulfil an administrative 
function closely connected with the emigration of Germans, 
including Bavarians, to the United States, which had by now 
become a mass phenomenon. 43 Although, as we shall see, the 
bureaucratic input of a consulate abroad could be considerable, 
the costs to be borne by the Bavarian state remained fairly 
reasonable. The consuls themselves did not receive any payment, 
nor were they entitled to any staff. The only expenses they could 
claim from the Bavarian foreign ministry were for materials. 
After his first nine months in office, Ernst Carl Angelrodt, the 
first Bavarian consul in St Louis, submitted expenses in October 
1855 of $64, which included money spent on basic office furni-
ture, writing materials, post, and, the most expensive item, news-
paper advertisements intended to publicize the Bavarian 
consulate. 44 Running costs for subsequent years were consider-
ably less. In 1856 they were $45, mostly administrative expenses 

42 BayHStA, MA 75642, fo. 32r-v. 
43 On emigration see, most recently, Margot Hamm et al. (eds.), Goodbye Bqyern, Griifl 

Gott America: Auswanderung aus Bqyern nach Amerika seit 1683 (Augsburg, 2004). 
44 BayHStA, MA 75599, fo. 2r. 
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for such things as issuing death certificates; in such cases, of 
course, the 'client' could not be expected to bear the costs.45 In 
1857 only $17 was claimed,46 then in 1858, $33.47 The consul also 
had the money he was allowed to charge the client for each 
administrative job. Depending on the capacity of the consulate 
these amounts could be quite substantial; in a memoir of 1849 the 
Bavarian consul in New York is even accused of living entirely 
from such consular funds after his firm went bankrupt.48 

III 

The precise duties of the Bavarian consuls overseas can be 
gleaned from the instructions given them by the Bavarian foreign 
ministry-some of them are still extant. Detailed instructions as 
part of the regular correspondence between the ministry and its 
representatives abroad were not common practice in the case of 
the Bavarian consuls.49 All Jakob Eimer received after he was 
appointed consul in New Orleans in 1855-6 was a fairly general 
and formalized instruction from Munich, which serves as an 
example for all the consulates in America, 50 and which I shall 
therefore present in full. The first issue is that of consular status. 
Since there was no Bavarian legation in the USA, the consul had 
to apply to the US government himself for his exequatur. He was 
to make sure he claimed all advantages and immunities that 
'according to general principles of international law, or accord-
ing to existing regulations in the USA and what is customary 
there, are the entitlement of the consuls of other states'. The 
consul was given a Bavarian seal of office; if it was common prac-
tice where he was located he was allowed to hang up a plaque 
with the royal Bavarian coat of arms or a flag outside his place of 
residence. On ceremonial occasions he was allowed to wear the 

45 Ibid. 11'. 46 Ibid. 16'. 47 Ibid, 19'. 
48 Letter of 22 Sept. 1849, ibid. MA 71782, no folio number. On these memoranda by 

the Ministerialrat in the foreign ministry, Wilhelm Weber, see Hetzer, 'Die bayerischen 
Konsulate', 145. 

49 Stated explicitly by Bavarian foreign minister Ludwig von der Pfordten in a letter of 
1856, in BayHStA, MA 9456o (see n. 35). 

50 Ibid. MA 75642, fos. 60L63'. The instructions are in the shape of a form on which 
the name of the addressee and the country of his deployment were inserted; since the 
USA appears as the country of deployment on the form, we can assume that it was valid 
for other Bavarian consulates in the USA as well. 
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uniform of a Bavarian secretary of legation. 51 The consul was 
under the Bavarian foreign ministry and addressed his corre-
spondence to this authority alone. He had to maintain an 
archive. His consular district included the city of New Orleans 
and that part of the United States nearer to this Bavarian 
consulate than any other. 

The service functions of a consul consisted, first, in supporting 
Bavarian citizens and, according to article 19 of the Customs 
Union Treaties, citizens of other states of the German Customs 
Union.52 The needs of German emigrants are not mentioned 
specifically, but some of the instructions certainly point in this 
direction. Thus the consul was supposed to endorse passports 
and other official papers, and represent persons and property. 
The Bavarian state's faith in its consuls overseas was limited here. 
They were not permitted to help out needy Bavarians with 
money at the state's expense, nor were they allowed to issue pass-
ports without special permission, a restriction that proved to be a 
great hindrance in consular practice. 53 When Bavarians living 
abroad died without any relatives on the spot, the consul repre-
sented the claims of the heirs in the homeland; he had to 

51 The consuls were given precise instructions about their uniform, see BayHStA, 
Konsulat Neapel 111: 'Rothes Kleid nach militarischem Schnitt, weiB geftlttert, mit 
dunkelblau sammetnem Kragen, Aufschlagen und Klappen .... Goldene Epaulette ohne 
Bouillon ebenso einen gewiihnlichen, selbst beliebigen, jedoch nicht militarischen Degen 
rnit goldenem Degengehange. Auf den Epauletten sowohl als dem Degen-Gehange ist in 
Silber und blau der Chiffre des Monarchen gestickt. ... Dazu weiBe Weste und 
Beinkleider und zwar ... im Allgemeinen bei Feierlichkeiten und Festen: dunkelblaue 
Beinkleider rnit goldenem I Zoll 5 Linien breiten Tressenbesatze, bei angeordneter Gala 
aber lange weiBe Beinkleider von Casimir mit einem I Zoll 6 Linien breiten goldenen 
Tressenbesatz' (Red suit of military cut, lined in white with dark blue velvet collar, cuffs, 
lapels, and shoulder straps .... Gold epaulettes without bouillon and any ordinary, but 
not military, sword with a gold sword belt. The epaulettes and the sword belt are both to 
be embroidered with the monarch's symbol in silver and blue .... With this are to be 
worn a white vest and breeches ... in general at ceremonies and parties: dark blue 
breeches with gold braid 1 ,?,oil and 5 Linien wide, but at specified galas, long white 
breeches of cashmere with gold braid 1 ,?,oil and 6 Linien wide). 

52 There were clearly misunderstandings about this. Some consuls of German states 
interpreted this regulation generously, and on this basis acted as representatives of all the 
larger states of the German Confederation: BayHStA, Gesandtschaft Wien 1585, circular 
of 4June 1855 from Bavarian foreign minister Ludwig von der Pfordten to Bavarian 
missions abroad. 

53 The Bavarian consul in San Fransciso, C. F. Mebius, complained in 1864 about the 
bureaucratic obstacles facing Bavarians who wished to leave the country: the Bavarian 
consulate general in Philadelphia was responsible for issuing passports, and at that time 
was virtually inaccessible from California. Mebius's letter of 30 June 1864, BayHStA, MA 
25172. 
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announce the death there and secure the deceased's money for 
his heirs. He had no jurisdiction over Bavarian citizens. 

As a commercial agent, apart from supporting Bavarian busi-
ness in individual cases, the consul had to make a detailed report 
once a year on the economic situation in his area. Along with 
industry and the transport system, the main focus was to be on 
the volume and potential of trade with Germany. At the norma-
tive level, therefore, the duties of the consul were restricted to 
sending home information relevant for economic policy-making 
and a limited administrative responsibility for Bavarians and 
other German nationals within his consular district. From the 
point of view of the Bavarian foreign ministry, the consulates 
abroad were to be low-cost economic outposts, with an increas-
ingly administrative profile in terms of keeping contact with 
Bavarian emigrants. 

With these instructions in mind, the question arises as to the 
various facets of consular practice. How did the consuls breathe 
life into these fairly limited tasks? As mentioned at the beginning, 
the consular archives are basically not available. Of all the 
consulates overseas, all that has been discovered is part of the 
New Orleans archive.54 This consists of the ledger in which the 
consul listed chronologically all his administrative activities. Such 
a ledger was obviously part of the essential equipment of a 
consulate; in the inventory of the St Louis consulate mentioned 
above it is called a 'copy book'.55 

Jakob Eimer's ledger reveals that the administrative support of 
Bavarian citizens required by the instructions could become 
quite extensive. In the years between 1856, the start of his period 
as consul, and 1863,Jakob Eimer documented about 1,000 indi-
vidual procedures. In the course of time providing passports and 
visas-Eimer was obviously entitled to issue passports-assumed 
considerable proportions. The clients were almost always 
Bavarians wishing to return home after their stay in America. 56 

Most cases, however, involved officially attesting documents so 
that they would be acceptable in Bavaria. These could be powers 

54 HNOC, Deutsches Haus Records, item 77. 
55 BayHStA, MA 75599, fo. 2'. 
56 HNOC, Deutsches Haus Records, item 77. The fact that Jakob Eimer issued 

numerous passports contradicted the instructions and was not common practice every-
where (cf. n. 53 for the complaints by the consul in San Franscisco on this matter). It is 
possible that Eimer had been given special permission. 
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of attorney, if family property in Bavaria was to be disposed of 
and the permission of a family member who had emigrated to 
the USA was needed. It was often a matter of death certificates 
for Bavarian emigrants. 

The consulate in the Bavarian emigrants' new homeland may 
have been fairly inconspicuous, but is was clearly an indispensa-
ble cog in the Bavarian bureaucratic machinery, whereby state 
support for émigré citizens was just a marginal issue. More 
important was the fact that after arriving in America the 
emigrant still remained subject to Bavarian bureaucracy. Many 
of his rights were unaffected by his absence, and could be exer-
cised from abroad. Other procedures at home, however, espe-
cially in connection with inheritance, were clearly more difficult 
to carry out from a distance. It could be important and have 
repercussions on the situation in Bavaria if news of the death of 
an emigrant, officially attested by the consul, reached the home-
land-and indeed if it was a question of wives or husbands who 
had been left behind remarrying. 

Not all Bavarian consuls abroad had as heavy a workload as 
Jakob Eimer in New Orleans, as can be seen from the annual 
report for 1869 by the Bavarian representative in Sydney, 
Rudolph Kummerer. Kummerer, deviating from the usual prac-
tice, gave a precise account of his activities there. He had been 
called upon only fourteen times in twelve months, in similar 
matters to Jakob Eimer, but far less often since Bavarian emigra-
tion to Australia was not particularly significant.57 

IV 

WhenJakob Eimer reported to Munich on the events surround-
ing the fall of New Orleans, he abandoned the list of topics 
usually envisaged for consular reports and acted like a diplomat; 
after all, political correspondence between ministry and foreign 
mission was diplomatic practice. By contrast, consular reports 
were not supposed to address political themes. They were meant 
to deal with the original key area of consular activity, the 
economy and, in particular, bilateral trade. The instruction to 

57 Letter of 21 Apr. 1869, BayHStA, lvIA 25173. 
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the Bavarian consulates mentioned above states: 'The consul 
must present a report at least once a year on the economic situa-
tion in his area and on the volume and potential of trade with 
Germany, particularly with Bavaria.'58 According to this, the 
consul was not to give an account of his own activities, nor to 
make observations of a political or social nature. His reports were 
intended to be the basis for economic decision-making in 
Bavaria, hence the practice introduced in the 1860s of publishing 
consular reports, unlike diplomatic correspondence which was 
essentially secret. 

The Bavarian foreign minister, von der Pfordten, personally 
decided to publish the report from Boston for 1865, and some 
months later sent the consul, as acknowledgement, a copy of the 
report as published in the Bayerische Zeitung. In this case the 
foreign and trade ministries, who were concerned with the 
matter, agreed to publish only those passages that were of 
economic relevance. The consul had also warned about deceitful 
practices against German emigrants connected with recruitment 
for the US army, but these passages were left out.59 In 1867 a 
report from the Bavarian consul in Havana, Cuba, was not 
published for political reasons, after the previous year's report 
had found its way into the newspapers. Internally, this was justi-
fied by reference to 'comments unfavourable to the Spanish 
administration'.60 The consuls could not expect any great reac-
tion to their reports in Munich, especially before they started to 
be printed in newspapers in the 1860s. In 1856 von der Pfordten 
remarked on an annual report from the Bavarian consul in 
Havana, Tito Visino: 'For the time being, until more such 
reports arrive, since this one contains nothing of significance, ad 
acta.'61 

As well as writing reports, the foreign missions also had a 
representative function. As representatives of their princes or 
home states, envoys had to take great care to preserve diplomatic 
dignity and observe ceremonial demands; any mistake or any 
disparagement from the other side damaged not only the 
personal dignity of the envoy, but also that of his home state. In 

58 Ibid. MA 75642, fo. 6ov. 
59 Letters ofg Mar. 1866, 6 Apr. 1866, and 25 Sept. 1866, ibid. MA 25122. 
60 Letter of 25July 1867, ibid. MA 25122. 
61 Letters of 21 and 26 Dec. 1855, ibid. MA 25132. 
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New Orleans in 1862 the conflict between the consuls and the 
federal generals ignited over just such issues: Had the soldiers' 
uncouth invasion of the Dutch consulate infringed upon the 
immunity of the Dutch institution, and was this not an affront to 
the Dutch government and a threat to all other foreign 
consulates in the city? Did the consulates, as regards their immu-
nity, have the same status as diplomatic missions or not? After 
the soldiers had invaded the consulate, the consul made ref er-
ence to the Dutch symbols of state: 'I, Amedée Couturie, consul 
of the Netherlands, protest against any occupation or search of 
my office; and this I do in the name of my Government. The 
name of my consulate is over the door, and my flag floats over 
my head. Ifl cede, it is to force alone. '62 

According to their instructions, the Bavarian consulates were 
also supposed to claim the immunity usually enjoyed by 
consulates in the host country. The representative nature of the 
Bavarian consulates may have been limited, but it did exist.Just 
like his Dutch colleague, Jakob Eimer was also instructed to 
attach the state symbols of his home country to his house, a 
plaque with the royal coat of arms or a Bavarian flag. 63 Symbols 
of this sort were the usual marks of a consulate and, considering 
the large number of foreign consulates in New Orleans, certainly 
a common sight. For his official correspondence the consul was 
to use his seal of office, sent to him from Munich. It was also 
common practice for consular status to be presented emblemati-
cally, for instance in an elaborate letterhead. This was a sphere in 
which the consuls could express their individuality. Tito Visino, 
for instance, the Bavarian consul in Havana, designed his letter-
head quite deliberately. The Spanish text, 'Consulado de S. M. el 
Rey de Baviera en la Isla de Cuba', is set in different fonts, and 
the reference to Bavaria, in Gothic lettering, stands out amongst 
them. 64 It therefore seems likely that, apart from representing 
their home country, it was also important to the consuls to 
emphasize their special status in the local area. Admittedly, it can 
hardly be proved that a consul used the consular letterhead for 

62 Statement by the Dutch consul Amedee Couture ofrn May 1862, printed in United 
States War Department et al. (eds.), The War ef the Rebellion, ii. 120. 

63 For the representative duties of the Austrian consuls in south-eastern Europe and in 
the Middle East see Kammerhofer, 'Das Konsularwesen der Habsburgermonarchie', 11. 

64 e.g. letter of 12 Nov. 1852, BayHStA, MA 25132. 
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his private business correspondence, but the design of the letter-
heads, geared towards the local milieu, speaks for itself. 

Even though consular representation did, at least to some 
extent, share elements of diplomatic representation, one thing is 
clear: as far as their normative structure was concerned, the 
Bavarian consulates overseas had little in common with the 
diplomatic world of the legations. Bavarian consuls were not 
supposed to be diplomats. Their instructions did not attribute 
any political function to them at all. They were not part of the 
Bavarian civil service and they did not even have to be Bavarian 
citizens. They often represented more than one German state. 
Their reports were not diplomatic secrets, but could be published 
in newspapers. The design of the consular network was more 
arbitrary than planned. The gap between diplomatic and 
consular services could not have been wider. 

Perhaps what General Butler complained about did not apply 
either: that the consuls tended to usurp the status and practice of 
diplomats. Was it rather the representatives of the more important 
powers, as Ella Lonn claims in her study, Foreigners in the Confederacy, 
who tended to behave more like diplomats? Lonn explains this by 
the absence of embassies in the Southern American states. The 
diplomats continued to reside in Washington, while the consuls in 
the South were left to themselves. 65 This argument applies in a 
slightly different way for medium-sized states such as Bavaria: 
there had never been a Bavarian legation or embassy in the USA. 
The consuls had never had to report to an envoy in the host 
country, who could then have had some sort of supervisory func-
tion. The administrative vacuum on the spot, which allowed the 
consuls to develop diplomatic pretensions, was the norm for 
Bavaria and other medium-sized German states. It was not the 
product of the secession alone. 

The Bavarian consular reports from the area affected by the 
war of 1862 clearly point in a diplomatic direction.Jakob Eimer's 
letters from the fallen city are of a political nature and cannot be 
distinguished from a report by a diplomatic representative from a 
crisis region. The Bavarian foreign minister was given a detailed 
and analytical account of the course of events surrounding the 
fall of the city of New Orleans: foodstuffs were in short supply in 

65 Ella Lonn, Foreigners in the Corifederary (Gloucester, Mass., 1940), 413. 
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the besieged city and there was great hardship. Nonetheless, 
resistance was initially strong. However, once the US navy 
managed to enter the Mississippi from the sea, the Confederate 
army admitted defeat and withdrew from New Orleans. This was 
the hour of the 'foreigners', the numerous non-naturalized 
Europeans in the city whose European Brigade of some 7,000 
armed men maintained order in the besieged city. 66 

Was the fact that a consul crossed the boundary, venturing 
onto the diplomatic terrain of political reporting, tolerated only 
in an extreme situation, the direct experience of war? If so, then 
Eimer's report should have remained an exception. Yet the 
correspondence of the other Bavarian consuls overseas paints a 
different picture. Eimer's colleagues in the Northern states, 
although not themselves affected by the war, also reported in 
detail on political developments. In his regular annual report for 
1860, Clamor Friedrich Hagedorn, Bavarian consul-general in 
Philadelphia, 67 not only reported the most important social 
events in the whole of North America (for instance the visit of the 
Prince of Wales to the Great Lakes), but also gave a detailed 
analysis of the USA's road to secession; the report is accompa-
nied by PresidentJefferson Davies's inaugural speech in German 
translation. Hagedorn had taken it from a German-language 
newspaper.68 A year later the main topic of his annual report was 
the incipient Civil War; the renegade states of the South are 
described in detail. 69 On 17 December the Bavarian consul in 
New York, George H. Simon, apologized for sending a political 
report that the Bavarian foreign minister had not requested as 
follows: 'You will not take it amiss if I make a few comments 
about the now critical position and situation in the United States 
of America.' Various extracts from American newspapers are 
attached to the detailed report. 70 

66 Jakob Eimer's report of 13 May 1862. BayHStA, MA 80019. For the European 
brigades see e.g. Lonn, Foreigners in the Corifederacy, u3-15. 

67 In the Bavarian consular service the honorary title 'consul-general' did not signify a 
superior position per se over the other Bavarian consuls in the same state. The exception 
was the consulate-general in Rio de Janeiro, which had a supervisory function over the 
other consulates in Brazil. See Hetzer, 'Die bayerischen Konsulate', 141. For the special 
responsibilities of the Bavarian consulate-general in Philadelphia in issuing passports see 
n. 53 above. 

68 Report by Clamor Friedrich Hagedorn for 1860, BayHStA, MA 25113. 
69 Report by Clamor Friedrich Hagedorn for 1861, ibid. 
70 Simon's letter of 17 Dec. 1860, ibid. MA 80019. 



402 MARTIN OTT 

From Boston, too, in 1865, the Bavarian ministry received 
more than just trade figures in the first annual report of the newly 
founded consulate. The economic core of the report, as required 
by the instructions, was embedded in an analysis of the political 
situation in the USA, particularly in the area around Boston, in 
the light of the Civil War that had just come to an end. 71 The 
Bavarian ministry does not appear to have requested political 
reports of this sort, but set up a separate file for news about the 
political situation in the USA, consisting of relevant reports from 
various Bavarian consulates there. 72 

V 

Thus the Bavarian ministry, and doubtless the other German and 
European governments with similar consular networks in the 
USA, kept receiving news from their consuls-in the case of 
Bavaria, at least, unrequested-about the course of the war and 
the social developments accompanying it, from different perspec-
tives, sometimes from the South, sometimes from the North. 
Other nineteenth-century crises also found their way into the 
consular reports. In 1855 the Bavarian consul in Cuba mentioned 
above, Tito Visino, outlined the repercussions of the 
Spanish-American conflict on Havana; 73 a decade later his 
successor, Emil Lobeck, reported on the progress of the revolution 
in Cuba, a report that even came to the attention of the Bavarian 
king. The foreign minister, now Chlodwig Prince zu Hohenlohe-
Schillingsfiirst, presented the report to Ludwig IL Lobeck had 
in his main report for the year 1868, given a detailed presentation of the 
political situation on the island of Cuba, specifically the deeper-seated 
reasons for the revolution there, and the most obedient undersigned 
therefore believes, given the general interest in the fate of this rich 
island, and the contradictory reports produced by the official newspa-
pers, that it is appropriate to present this authentic report to Your 
Majesty for your most gracious information. 74 

71 Letter from consul john Schumacher of 9 Mar. 1866, BayHStA, MA 25122. 
72 Today ibid. MA 80019; this file also contains Jakob Eimer's war reports from New 

Orleans. The fact that this file already existed in the 1860s is proved by a note on Eimer's 
report of 13 May 1862. 

73 Tito Visino's letter of 28 June 1855, ibid. MA 25132. 
74 Chlodwig Prince zu Hohenlohe-Schillingsftirst to King Ludwig II of Bavaria, letter 

of21 Mar. 1869 (draft), ibid. MA 25132. 
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In his reports Lo beck showed himself to be a great admirer of his 
island (he calls it 'our island'), and of the prevailing Cuban social 
system; his eulogy on the continuation of slavery in his consular 
report for 1865 is a good example of a phenomenon often seen 
elsewhere, of foreign representatives 'going native'. 75 As the crisis 
in Cuba escalated towards the end of the decade Lobeck's 
reports became clearly political. Inspired in no small measure by 
the fact that his report for 1868 had reached the hands of the 
king, just a few weeks later Lo beck outlined the course of political 
events. 

At the end of 1869 he reported at length on the formation of a 
paramilitary security guard (Guardia de seguridad urbana) by 
German emigrants in Havana, sent the minutes of a conference 
and the printed statutes of the association, and asked for instruc-
tions on how he should react to this development. 76 After inter-
nal advisory sessions and consultation with the North German 
Confederation, Lobeck received precise instructions from 
Munich that were unique: he was to remain neutral, the only 
notable exception being 'concerted action on the part of the 
consuls in Havana', in which case Lobeck should join them.77 As 
in New Orleans, in Havana, too, the consular corps proved to be 
a potential political factor in the event of a crisis. When the 
Bavarian minister eventually ordered his consul to continue to 
report to Munich 'significant developments in this affair', 78 he 
was effectively accepting that his consul had crossed the bound-
ary. In the year before Bavaria's transatlantic consulates were 
abolished, consul Emil Lobeck in Havana had de facto become a 
diplomat. 

In New Orleans, in the year of war 1862, the consuls had taken 
this step before the conflict with General Ben Butler mentioned 
above. If Jakob Eimer's remarks in his reports to Munich are to 
be believed, the consuls had already become spokesmen for the 
foreigners living in the city during the blockade and their leaders 
had even intervened in the political and military events. This 
involved, first, negotiating with the commander-in-chief of the 
federal fleet in view of the plan to attack New Orleans: 

75 Emil Lobeck's report for 1865 of I Jan. 1866, ibid. MA 25132. Also printed in 
Bqyerische ,?,eitung, no. 270, 29 Sept. 1866 and no. 274, 3 Oct. 1866. 

76 Emil Lobeck's report of 20 Dec. 1869, BayHStA, MA 25132. 
77 Hohenlohe-Schillingsforst to Lobeck, 21 Feb. 1870 (draft), ibid. MA 25132. 
78 Ibid. 
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The commodore gave notice of this intention to the foreign consuls, 
including myself, inviting them to leave the city with their families, 
upon which the consuls boarded his ship in person, in order to inform 
him that the foreign inhabitants had nowhere to flee to because the 
swamps in the area were under water and no food was to be found. Also 
that there was a great deal of foreign property in the city that had to be 
protected. 79 

Secondly, there was the question of the role of the European 
Guard, described here as 'foreign troops', before New Orleans 
was taken over militarily by the Union: 
In order not to compromise the present and future status of the foreign 
population, the consuls had advised the foreign troops from the start to 
avoid any actions that would bring them directly, or in a political sense, 
into contact with one or other of the warring parties, and to restrict 
themselves to steps designed to uphold the security of inhabitants and 
property.80 

By representing the home states of the European guardsmen the 
consuls became important political actors in the short period of 
the military vacuum, and the German states were also involved 
via their consuls.Jakob Eimer expressly included his own person 
and his function as Bavarian consul, thereby publicly claiming 
authority over the Bavarian citizens under the European 
guardsmen. 

Thus the consul of a medium-sized German state, restrictions 
to his normative status notwithstanding, had indeed seen himself 
as a potential diplomat. In a crisis situation he was clearly 
prepared to analyse the political situation like a diplomat and to 
assume political responsibility on behalf of his state. Did he also 
ignore the restrictive instructions of the ministry on an everyday 
basis and style himself a diplomat, far from Munich's control? 
What is certain is that consuls were able to derive from their posi-
tion advantages that were effective in their actual sphere of refer-
ence, in their local milieu. Here they stood out not so much 
because of their actual effectiveness, but through the representa-
tive symbolism of their office: they hung flags on their houses and 
wore exotic uniforms to put their supposed importance on show. 
In this context it was largely irrelevant that beneath the disguise 

79 Jakob Eimer's letter of 13 May 1862, ibid. MA 80019. 
ao Ibid. 
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of a secretary of legation (for this is precisely what the consular 
uniform represented), was not a diplomat, but just an honorary 
consul of whom the Bavarian government mostly took little 
notice, and who had little in common with the diplomatic 
service. For this much is clear: a Bavarian consul in America, in 
terms of legal position, career, and job description, was not a 
diplomat. The consular service, though it came under the foreign 
ministry, was set up here not as a lower rung of the diplomatic 
service, but as an independent instrument for forming foreign 
relations. A consulate in faraway America was supposed to be 
primarily an economic agency, a trade consulate with an impor-
tant mediating function between traders on either side of the 
Atlantic. In the course of the nineteenth century, because of the 
growing numbers of emigrants, consulates increasingly became 
an extended arm of the Bavarian bureaucracy, whose main func-
tions were administrative, for example, issuing passports and offi-
cially attesting documents. Political functions were not envisaged. 

But it is understandable that the consuls themselves were more 
inclined to keep quiet about this distinction than to make a show 
of it. After all, one of the main reasons for wanting to become a 
consul was to acquire an exclusive personal status and to 
promote one's own business. Can we expect the consuls to have 
been eager to detach themselves from the practice of high diplo-
macy? It may be possible that the consular corps in New 
Orleans, in its actions of leadership and protest, was less of an 
exception under the extreme conditions of war, and that what we 
have here is rare evidence of common practice. What was 
intended as a non-political institution with modest administrative 
responsibilities was locally elevated into an institution approach-
ing diplomatic status whenever the consul could find a suitable 
opportunity. 
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Nation, Class, and Diplomacy: 

The Diminishing of the Dragomanate of 
the British Embassy in Constantinople, 

1810-1914 

G. R. BERRIDGE 

In 1915 Sir Edwin Pears lamented that in failing to preserve 
Turkish neutrality in the conflict with the central powers, the 
British ambassador in Constantinople, Sir Louis Mallet, had 
'laboured under a series of disadvantages to which his German 
colleague was not subjected'. One of these, he maintained, was 
that the dragomanate of the British embassy was poorly staffed. 1 

Is this true? If so, why had it come to pass? And was Pears right 
to claim that a weakened dragomanate contributed to the decline 
in British influence over the Turkish government in the years 
before the First World War? Drawing on Foreign Office papers, 
embassy records, and private correspondence, this essay will 
concentrate on offering answers to the first two of these ques-
tions. It will, however, offer some thoughts on the last one in the 
conclusion, where it will be argued that Pears's suggestion was 
probably correct. 

The Demand for 'natural-born Englishmen', 1810-77 

All the European embassies in Constantinople had a drago-
manate or dragomans' section, the larger ones usually having at 
least three experienced staff with one or more trainees. 
I wish to record my thanks to the Nuffield Foundation and the British Academy for finan-
cial support to the research on which this paper is based; to T. G. Otte and Dietmar 
Grypa for advice on and assistance with German sources; and to my wife, Sheila 
Berridge, for help with translation. 

1 Sir Edwin Pears, For!)> Years in Constantinople (London, 1915), 344-5. 
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Embassies often recruited from the same family from one gener-
ation to the next. 2 Such was the significance of the work of these 
men that, at least by the end of the nineteenth century, meetings 
consisting of a representative of each dragomanate to discuss 
matters of mutual interest were a frequent and important feature 
of the life of the city's diplomatic corps.3 As with the dragomans 
of the other embassies, the British dragomans were not just inter-
preters and translators. They were also intelligence gatherers and 
intriguers-and negotiators at the Sublime Porte and the Palace 
in their own right. By the beginning of the nineteenth century 
their section was sizeable, with often as many as five dragomans 
and two or more students learning the craft. The trouble was 
that, in the atmosphere of the nineteenth century, they were all 
Levantines, that is, members of European trading families long 
established in Constantinople, among which the Pisani dynasty 
was pre-eminent. 

Like other Westerners, the British had periodically had misgiv-
ings about the loyalty as well as the timidity of these Levantine 
families, feelings compounded by knowledge that the Sublime 
Porte did not trust them either and was thus inconveniently 
reserved when having to deal through their medium. These fears 
had generally been kept in check until the early nineteenth 
century. This was partly out of personal respect-and sometimes 
great affection-for them on the part of those in the embassy 
with whom they worked intimately, and partly because there 
seemed no realistic alternative to employing them. It was not 
simply that the difficulties and expense of training native 

2 On dragomans in the Middle East generally, see Bernard Lewis, From Babel to 
Dragomans: Interpreting the Midd/,e East (London, 2005), 21-39, and on the dragoman families 
in Constantinople, see Alexander H. de Groot's two articles: (1) 'The Dragomans of the 
Embassies in Istanbul, 1785-1834', in G.J. van Gelder and E. de Moor (eds.), Orientations 
2. Eastwardbound: Dutch Ventures and Adventures in the Midd/,e East (Amsterdam, 1994), 130-58; 
and (2) 'Die Levantischen Dragomanen: Einheimische und Fremde im Eigenen Land. 
Kultur- und Sprachgrenzen zwischen Ost und West (1453-1914)', conference paper given 
at 'Internationales und lnterdisziplinares Symposium: Verstehen und Verstandigung', 
University of Kassel, 22-4 February 20m, and available at The Turkology Update Leiden 
Project (TULP)'s Working Papers Archive: <http:/ /www.let.leidenuniv.nl./tcimo/ 
tulp/research.htm>, accessed rnjan. 2008; P. Mansell, Constantinopl,e: Ciry efthe World's 
Desire, 145;-1924 (London, 1995), 210-15; and Marie de Testa and Antoine Gautier, 'Les 
Drogmans au Service de la France au Levant', Revue d'histoire diplomatique (1991), 7-rn2, 
which includes what is, in effect, a long appendix, pp. 39-w2 called 'Quelques dynasties 
de drogmans'. 

3 See e.g. Reunion des Drogmans, Proci:s-Verbale no. 5, 12 Dec. 1906, The National 
Archives, Kew (hereafter TNA), FO 195/2221. 
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Englishmen seemed so great but also that it was inconceivable 
that an 'English gentleman' should be asked to suffer the daily 
drudgery and humiliation of genuine dragoman work. I have 
seen no better description of this than that provided later in the 
century by Sidney Locock, previously a first secretary of the 
embassy: 
[U]fortunately there is a certain kind of work which cannot be 
performed by any other than a competent Dragoman. It consists largely 
of waiting, of running about from one Department to another, or one 
private residence to another, of 'catching' Ministers, of obtaining inter-
views with high officials who would often rather not be seen, of obtain-
ing promises they would rather not give, or orders they would rather not 
issue, and afterwards of seeing those promises or orders carried out. For 
a case has often to be followed up through various Ministries, and with 
various officials down to the last writer, copyist, or telegraph clerk.4 

Nevertheless, in 1810 a half-hearted effort had commenced to 
infuse the British embassy dragomanate with a small number of 
'natural-born Englishman', that is, those born and bred in 
Britain. This was largely a result of pressure from the Levant 
Company, which still paid the salaries of the British embassy 
dragomans and had begun to blame them for recent failures to 
secure redress of commercial grievances. 5 In addition, the whole 
section was to be kept up to scratch by means of an 'oriental 
secretary'-a diplomat with good Turkish who could keep an eye 
on them. However, it was not always possible to fill the position 
of oriental secretary, and no scheme for the training of native 
Englishmen as dragomans was created, which left the British on 
a par with the Dutch and the Prussians, among others, but well 
behind the French and the Austrians.6 The Chabert affair, which 

4 Memorandum by Mr Lacock, 18 Mar. 1880, TNA, FO 881/ 4129. See also Layard to 
Salisbury, 10 Feb. 1880, in the same file. 

5 The Levant Company had been responsible for financing the British embassy in 
Constantinople since it was first established in the reign of Elizabeth I. In 1804 the British 
government had begun to pay the salary of the ambassador and this remained the extent 
of its commitment until the Company was dissolved in 1825. However, this enabled the 
government to divert more and more of the energies of the dragomans into political work, 
which no doubt also contributed to the new interest of the Levant Company in who they 
were and what they achieved. See my article 'English Dragomans and Oriental 
Secretaries', Diplomat:)/ and Statecrqft, 14/ 4 (2003), 138-41. 

6 On the origins and development of the British dragomanate up to the 1820s, see my 
article 'English Dragomans'. The French had been training dragomans since the early 
seventeenth century,Jean-Michel Casa, u Palais de France a /stanhuL· Un demi-millinaire d'al-
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occurred shortly after the state took over responsibility for the 
Levant consuls in 1825, stimulated interest in Anglicizing the 
dragomanate in the Foreign Office itself,7 but it was not until the 
early 1840s, following a savage attack on the dragomans in 1837 
by the Constantinople correspondent of The Times, 8 that a serious 
experiment with it was made. At the instigation of Palmerston, 
between 1841 and 1845 four young men were appointed and 
given the status of 'oriental attaché' in an attempt to make the 
position attractive. 9 The intention, as the permanent under-
secretary at the Foreign Office, Edmund Hammond, explained 
to Parliament some years later, was 'to make the embassy at 
Constantinople entirely independent of [native] dragomans for 
political purposes' (emphasis added). Being so specialized and thus 
having few opportunities for advancement elsewhere, he added 
wisely, oriental attaches should be well paid and have their own 
promotion ladder. 10 

liance en/Te la Turquie et la France (Istanbul, 1995), 66. According to de Testa and Gautier, 
'Les Drogmans', u, by the end of the eighteenth century the great majority of French 
embassy dragomans were either French nationals or Franco-Levantines. The Austrians 
had been training their own dragomans since the establishment of the Oriental (subse-
quently Consular) Academy in Vienna in 1754. The Seminar fur Orientalische Sprachen 
in Berlin, which trained 'Imperial Dragomans', was not created until 1887; see the 
evidence of Sachau in Treasury Committee on the Organisation of Oriental Studies in 
London, Minutes ef Evidence, Cd. 456! (His Majesty's Stationery Office: London, 1909) 
(hereafter 'Reay Committee, Minutes ef Evidence'), 212-19. On the Dutch, see de Groot, 
'The Dragomans of the Embassies in Istanbul', 149-57. The failure of the Dutch to 
develop their own training scheme presumably reflected the relative unimportance of 
Turkey to them, at least in the later centuries, for the Dutch language appears to have 
virtually died out in the Dutch-Levantine community upon which the legation drew for 
many of its dragomans. As late as the 1890s the chief dragoman at the Dutch legation was 
a Dutch-Levantine, G. H. Keun, who could not speak Dutch, and in the years before the 
outbreak of the First World War the same post was occupied by an Armenian, M. 
Carabetian. See Jan Schmidt, Through the Legation Window, 1876-1926: Four Essf!)'S on Dutch, 
Dutch-Indian and Ottoman History (Leiden, 1992), 28, 109-18, 147, 212. 

7 Stanley Lane-Poole, The Life ef Stratford Canning, 2 vols. (London, 1888), i. 391, 
410-14; and Allan Cunningham, 'The Dragomans of the British Embassy at 
Constantinople', reprinted in Edward Ingram (ed.), East.em Q.uestions in the Nwteenth Century: 
Collected Essf!Ys, 2 vols. (London, 1993), ii. 10-19, at g-11. 

8 'Private Correspondence. Constantinople. January 24' (signed 'O'-Dr Julius van 
Millingen], The T1TMS, 24 Feb. 1837. 

9 They would have to seive a three-year probationary period after which they might 
be appointed attaches 'in the same manner and on the same footing as all other attaches', 
that is, as junior diplomatic staff. Account of the Salaries of the Dragomans at 
Constantinople together with a Statement of their respective periods of Seivice, TNA, 
FO 366/569. 

10 Report .from the Select Committee on Consular Service and Appointments; together with the 
Proceedings ef the Committee, Minutes ef Evidence, Appendix and Index, ordered fry the House ef 
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On the assumption that the new attaches would be able to take 
over the political-as opposed to the commercial and legal-
work of the Levantine dragomans, appointments to the ranks of 
the latter duly ceased. The consequence was that the drago-
manate, which in 1825 had contained five dragomans and five 
student dragomans, was steadily weakened by age and infirmity 
and, after three deaths in quick succession, was halved in size by 
1855. Moreover, the oriental attaches had not proved a success. 
In fact, the legendary British ambassador in Turkey during these 
years, Sir Stratford Canning (after 1852 Viscount Stratford de 
Redcliffe), regarded them as more or less useless. This was not 
least because of their poor health, one of the four having incon-
venienced him to the extent of expiring at his post. 11 Thus were 
the oriental attaches condemned to routine duties in Stratford's 
overworked chancery, 12 and it was the ageing Pisanis upon 
whom, like all his predecessors, he found himself forced chiefly to 
rely. This led the ambassador to look upon the Levantines more 
warmly than in his youth and, logically enough, to the view that 
the position of oriental secretary was also a waste of money, 
though he prized highly its incumbent at the time, the brilliant 
and eccentric Charles Alison. 13 But the failure of the oriental 
attaches meant that the Levantine dragomans were now too few. 
What was the solution? 

For the strong-willed and businesslike Stratford de Redcliffe the 
answer was obvious: start to recruit Levantines again but prefer-
ably Anglo-Levantines, that is, the sons of English merchant families 
or consuls long established in Turkey. These men were themselves 
suspected at home of oversensitivity to Turkish interests as well as 

Comnwns fJJ be printed, 27 Ju!,, 1858, 195-6. See also Hammond's evidence published in the 
Report .from the Select Committee on Diplomatic Service; wgether with the Proceedings ef the Committee, 
Minutes ef &ulmce, Appendix and Index, ordered f?Y the House ef Commons fJJ be printed, 23 July 1861, 
15, 21--2. On this experiment generally see Cunningham, 'The Dragomans of the British 
Embassy at Constantinople' ; D. C. M. Platt, 17ze Cinderella Service: British Consuls since 1825 
(London, 1971), 164-$ and Raymond A. Jones, 17ze British Diplomatic Service, 181_,1914 
(Gerrards Cross, 1983), 841 . 

11 Canning to Malmesbury, 29 May 1852 and Canning to Clarendon, 3June 1856, 
TNA, FO 366/56g. 

12 Report.from the Select Committee on Diplomatic Service, 161, 162. 
13 Sir A Henry Layard, Auwbiograp!/y and Letters, 2 vols. (London, 1903), ii. 75-80; Lane-

Poole, Life ef Stra!ford Canning, ii. 69. Alison was appointed a paid attache at the embassy in 
1839 and had oversight of the four trainee oriental attaches. He was promoted oriental 
secretary in 1844 and secretary of embassy in 1857. 
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low ethical standards;14 applied to them, the term 'Levantine' even 
conveyed reproach.15 But to Stratford, provided they had been 
sent for some elementary schooling in England, the Anglo-
Levantines literally gave the embassy the best of both worlds. They 
lacked the high expectations of the natural-born, knew the 
language and the country better, tended to be fitter-and yet 
retained 'a sufficient portion of English spirit'. 16 Alison was an 
Anglo-Levantine, 17 as was one of Stratford's lifelong friends, David 
Morier, who had served him as secretary in Constantinople in 
1810-12. By the time that Stratford finally left Constantinople in 
1858 the Levantine dragomans had already begun slowly to grow 
in numbers again, though the proportion of Anglo-Levantines 
among them was not as high as no doubt he would have liked. 
Count Pisani still ran the chancery, Etienne Pisani was de facto 
first dragoman, 18 and the legendary Frederick Pisani--who had 
been in the dragomanate since 1799 and confidential dragoman 19 

between 1834 and his nominal retirement in 1852-was still up to a 
little translating. Vincent Alischan (actually Armenian) and 
Constantine Stavrides had been added in 1855 and Robert 

14 The Report.from the Select Committee on Consular Service, p. v; and, more harshly, The 
Times, 22 May 1858. In 1903, when recommending his chief dragoman for the post of 
British representative on the Ottoman Debt, the ambassador, Sir Nicholas O'Conor, felt 
obliged to stress first of all that 'He is withal a thorough Englishman and free from every 
taint that characterises the English Levantine,' O'Conor to Avebury, 29 July 1903, 
Churchill College, Churchill Archives Centre, Cambridge (hereafter CAC Cam.), 
OCON 6/2/26. This key point is missed in Cunningham's well-known article 'The 
Dragomans of the British Embassy at Constantinople', 18-19, where he refers to 'local 
men, Levantine or British'. 

IS Layard, Autobiograpl!J and Letters, ii. 22. 
16 Report.from the Select Committee on Diplomatic Service, 158. 
17 Layard, Autobiography and Letters, ii. 75-80. 
18 Only 'tacitly recognized' as first dragoman because never formally appointed by the 

secretary of state, according to Hammond, Hammond to Elliot, 21 Sept. 1868, TNA, FO 
391/21. However, he was described as being appointed to this position in 1852 by the The 
Foreign Office list and Consular Yearbook (hereafter FO lis~. 

19 It had become habitual at the beginning of the century for ambassadors to choose 
for sensitive political work the dragoman who was the most able and trusted, without 
regard to the formal ranks in the dragomanate. Hence the 'first dragoman' was no longer 
necessarily the so-called 'confidential' or 'political dragoman', who enjoyed the addition 
of a large responsibility allowance to his salary. Technically, Frederick Pisani was 'third 
dragoman', though there was some confusion-or perhaps embarrassment---over this in 
the Foreign Office, for he was described in FO list, 1864, as having been appointed 'first 
dragoman' in 1834. In fact, however, as Cunningham rightly notes, the semi-disgraced 
Francis Chabert remained first dragoman until the beginning of the 1850s, though he was 
confined to commercial work. Cunningham, 'The Dragomans of the British Embassy at 
Constantinople', 6, 11. 



Diminishing of the Dragomanate 

Casolani in 1857. The Anglo-Levantine contingent consisted only 
of Henry Simmons and Philip Sarell, the latter having been 
appointed in 1850 but promoted to full 'interpreter' in 1856. 20 

Sir Henry Bulwer, who followed Stratford as ambassador, 
shared his predecessor's views on the inadequacies of oriental 
secretaries and attaches.21 Consequently, when he left the embassy 
in 1865, the Pisani dynasty still controlled the dragomanate and 
chancery, Robert Casolani had been designated chief dragoman of 
the consulate, and the Anglo-Levantine Alfred Sandison had 
joined the staff. Lionel Moore, also an Anglo-Levantine, who had 
been appointed a paid attache by Stratford a decade earlier and 
was regarded as a first-rate orientalist, was now senior second 
secretary. 22 

The attitude to the dragoman system of Sir Henry Elliot, who 
became ambassador in 1867, was coloured by the fact that one of 
the first problems to confront him was a charge of venality made 
by the first secretary against the confidential dragoman, Etienne 
Pisani. Elliot thought he was probably guilty but had to admit 
that he did his work 'remarkably well' and was indispensable. 23 

The ambassador subsequently shared a great deal of hand-wring-
ing with Hammond about the evils of the Levantine drago-
mans-a 'detestable system . . . a sort of nightmare to 
me'24-and the need to replace them at least for political work 
with 'honest Englishmen'. However, ten years later he had made 
no impression on them at all. Etienne Pisani had remained first 
dragoman until his retirement at the end of 1875, only to be 
replaced by Sandison;25 another Anglo-Levantine, Henry 
Cumberbatch, had been a 'student dragoman' in the embassy for 
a year. Casolani was still a fixture in the embassy dragomanate 

2° FO list; Cunningham, 'The Dragomans of the British Embassy at Constantinople', 
17-19; Layard, Autobiography and Letters, ii. 111. 

21 Bulwer to Russell, II Sept. 1861, TNA, PRO 30/22/89; 20 Dec. 1862, TNA, FO 
366/566; 7 Sept. 1864, TNA, PRO 30/22/93. 

22 As early as 1868 Moore ('thoroughly English', protested Elliot) was regarded by 
both the ambassador and the permanent under-secretary as the man to take over the 
confidential work if they could get rid of Etienne Pisani. Elliot to Hammond, 28Jan. and 
II Aug. 1868, TNA, FO 391/21. 

23 Elliot to Hammond, 18 Nov. 1867, 1 and 28Jan. 1868, ibid. 
24 Elliot to Hammond, 11 Aug. 1868; and for Hammond's own attack on the drago-

man system, Hammond to Elliot, 21 Sept. 1868, ibid. 
25 Sandison was also given the local rank of oriental second secretary and was knighted 

in 1878. 
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and, Simmons having been lost in 1871, had actually been joined 
in the year before by another Levantine, Hugo Marinitch, who 
had previously been for ten years first dragoman in the Spanish 
legation. 26 Stavrides and Alischan remained the consular drago-
mans, and the amazing Count Pisani, now in his mid-seventies, 
was still keeper of the archives.27 To make matters worse for 
those who remained suspicious of the Levantines, it was also 
more difficult to keep an eye on them. This was because by 1877 
Moore had retired, as had Thomas Fiott Hughes, an oriental 
attache who had eventually risen to oriental secretary oflegation. 
However, the retirement of Hughes probably made little differ-
ence; for Elliot, like his predecessors, thought that except for a 
few translations he was, typically of his class of diplomat, 
'perfectly useless'. 28 

The Birth of the Levant Service, 1877 

Nevertheless, times were changing. The native vice-consuls and 
trading consuls employed by Britain throughout the Levant had 
long had a bad reputation, and already in the 1850s strong voices 
outside the Foreign Office had been urging reform of the whole 
consular system in the region. Since the embassy dragomans 
were one of its most prominent components, it was inevitable 
that they would be affected by any changes. 

Encouraged by Hammond's evidence that Palmerston's exper-
iment with oriental attaches had not been given a fair chance by 
Stratford de Redcliffe and that a similar arrangement was 
already working in Persia,29 the Select Committee of 1858 had 
recommended that henceforth consular posts in the Levant 
should be restricted 'as far as possible to British subjects'. 30 Since, 
however, competent Englishmen were 'not easily procurable', it 
urged that 

26 Layard to Salisbury, 26 Dec. 1879, TNA, FO 881/ 4129. Marinitch was of 
Dalmatian origin. Sir Andrew Ryan, The Last ef the Dragomans (London, 1951), 16, and 
Goschen to Granville, 18 Aug. 1880, TNA, FO 78/3092. 

27 Though not for much longer; he retired on 1Jan. 1878. 
28 Elliot to Hammond, 23 Aug. 1869, TNA, FO 391/21. 
29 Report.from the Select Committee on Consular Service, 195-6. No doubt, too, it was influ-

enced by Palmerston himself, who was a member of the Cominittee. 
30 Ibid. p. v. 
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no time should be lost in sending out a limited body of young men, 
whose general sound education, and aptitude for the acquisition of 
languages, has been tested by previous examination, and who, after 
some probationary experience and instruction at Constantinople, might 
be transferred to the chief consulates to act as clerks, until they were 
capable of performing the duty ofinterpreters.31 

However, the Foreign Office saw many objections to reviving 
the Palmerston scheme and the seed thus formed did not germi-
nate quickly. It would be too expensive, it was claimed; more-
over, independent-minded ambassadors such as Lord Stratford 
would come along and wreck it by appointing outsiders to whom 
they took a fancy. More seriously, within such a specialized 
consular service there would be insufficient opportunities for 
advancement to provide incentives to able applicants. 32 As a 
result, further rumination by the House of Commons, an influen-
tial report from a senior Foreign Office official, 33 and the retire-
ment of the deeply conservative Edmund Hammond in 1873, 
were all needed before the Foreign Office was finally brought to 
act on the recommendations of the 1858 Select Committee. 

The final push came from Lord Salisbury, who had represented 
Britain at the 1876-7 Constantinople Conference and found the 
embassy too Turcophile for his taste. Philip Currie, head of the 
Eastern Department at the Foreign Office, who had accompanied 
Salisbury on this mission, introduced the new scheme. In 1877 the 
specialized Levant Consular Service was born. It was to be based 
on natural-born British citizens recruited by open competition. 
Successful candidates were to be trained for two years in oriental 
languages and other subjects at public expense at a small school in 
Ortakeui, a village on the European side of the Bosphorus about 
three miles from the embassy. A second secretary would keep an 
eye on the progress of the 'student interpreters', who would be 
promoted to the new rank of 'assistant consul' immediately upon 
passing their exams. Thereafter the consular promotion ladder 

31 Ibid. p. vi. 
32 See e.g. Hammond to Elliot, 21 Sept. 1868, 1NA, FO 391/21. 
33 Charles Kennedy of the Commercial Department, who was sent to investigate 

consular arrangements in the Levant in 1870 and concluded, among other things, that 'it 
would be very desirable to train a small corps of dragomans, who should be British 
subjects', Report from the Select Committee on Diplomatic and Consular Services; together with the 
Proceedings ef the Committee, Minutes ef &idence, Appendix and Index, ordered lry the House ef 
Commons to be printed, 16 Ju~ 1872, 20. See also Kennedy (Cairo) to Granville, 30 Jan. and 
10 Feb. 1871, TNA, PRO 366/n32. 
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would be available to them, whether they sought their careers 
in the dragomanate or at provincial consular posts. 34 As 
Cunningham says, with the advent of the Levant Service 'the days 
of the Levantine dragoman were numbered'.35 However, he died 
hard. 

Levantine Rearguard, 1877-94 

The first cohort of six students of the new Levant Service arrived 
at Ortakeui in November 1877, shortly before the new ambassa-
dor, Sir Henry Layard. They appeared on the scene just as the 
pressure of work in the embassy was reaching a new intensity 
following the outbreak of the Russo-Turkish war in April and the 
lead taken by Britain in seeking to compel the sultan, Abdul 
Hamid II, to keep his promise of better treatment for his Christian 
subjects. 36 Unfortunately the students were going to be of no use 
to Layard for some years, and in the meantime, urged on by the 
Levantine dragomans and goaded by criticisms from the British 
community in Constantinople that the embassy was letting it 
down, he pressed repeatedly for more dragomans. 'Whilst this 
embassy has far more cases and questions pending with the Porte 
than any other, it has fewer Dragomans than the French, 
Austrian, and Russian', Layard complained to Salisbury.37 But 
with the English student interpreters now in the pipeline, London 
turned a deaf ear. 

For a while the Levantine dragomans in the British embassy 
were encouraged by their strong market position, as also by the 
better treatment of Levan tines in the dragomanates of some of 
the other missions in Constantinople (see below). The British 
embassy dragomans were also angered by the long-term threat 

34 See on this esp. David Morray, 'The Selection, Instruction and Examination of the 
Student Interpreters of the Levant Consular Service, 1877-1916', inJ. F. Healey and V. 
Porter (eds.), Studies on Arabia in Honour ef Prefessor G. Rex Smith (Oxford, 2002), 135-56; 
Andrew Roberts, Salisbury: Victorian Titan (London, 1999), 160, 163, 166; and Pears, FoT!)> 
rears in Constantinople, 22-g. 

35 Cunningham, 'The Dragomans of the British Embassy at Constantinople', 19. 
36 Elliot to Salisbury, 3 Feb. 1880, 1NA, FO 881/ 4129. 
37 Layard to Salisbury, 26 Dec. 1879, ibid. See also 1NA, T1/i7127: FO to Treasury, 

26 July 1879; FO to Treasury, 24 Sept. 1879; Layard to Salisbury, 2 Nov. 1879; and 
Salisbury to Layard, 26 Nov. 1879. 
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that the student interpreters posed to their livelihoods. 38 As a 
result, in a rare joint memorandum, presented to the ambassador 
in 1880, they emphasized their special expertise, the length of 
time its acquisition required, and the unpredictable results of the 
Ortakeui experiment-and pressed for more immediate help, a 
staff of seven trained dragomans in all. Furthermore, they 
demanded the local ranks of second and third oriental secretary 
rather than the despised title of 'dragoman'. This would improve 
morale and give them greater weight in dealing with Turkish 
officials. 39 

This was all too much for Arthur Nicolson, the second secre-
tary and future permanent under-secretary at the Foreign Office 
who had only months previously been appointed superintendent 
of student interpreters in Turkey. 'An army of mercenaries, 
however well composed, lacks the energy, enthusiasm, and 
loyalty of native levies. The sooner we can employ the latter', he 
told the ambassador, 'the more effectively will the service of the 
country be performed. '40 

Nicolson and two senior embassy colleagues subsequently 
concluded that since the number of high Turkish officials who 
spoke French was already large and increasing, the diplomatic 
staff of the embassy should be able to take over a significant 
proportion of the work hitherto done by the first dragoman. 
Thus the staffing demands of the dragomans were 'greatly exag-
gerated' and two dragomans plus an assistant was a sufficient 
establishment for both the embassy and the consulate-general, 
six in all. This was a shallow argument. It was one thing to be 
able to communicate with those high officials who spoke French; 
quite another to handle them effectively.41 Moreover it was at 
the middle and lower levels, including in the courts and at the 
Custom House, that most of the real work still had to be done, 
including the following up of any promises on matters of high 
policy extracted in French. Despite the fact that three recent 
heads of mission in Constantinople consulted by Salisbury 

38 Malet (Cairo) to Salisbury, 11 Feb. 1880, TNA, FO 881/ 4129. 
39 Memorandum enclosed in Layard to Salisbury, IO Feb. 1880, TNA, FO 881/ 4129. 
40 Nicolson to Layard, 16 Feb. 1880, TNA, F0881/ 4129. 
41 A later first dragoman, Gerald Fitzmaurice, spoke Arabic as well as Turkish, which 

proved of great value in his dealings with the Arab deputies to the reopened parliament in 
1908-g. 
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(Lyons, Elliot, and Malet), as well as Layard, all thought more 
dragomans were needed,42 it was the opinion of Nicolson and his 
colleagues that prevailed. 

The embassy diplomats more convincingly rejected the claim 
that local diplomatic rank would enhance the influence of the 
dragomans but said condescendingly that they could be called 
'interpreters' if this made them feel better. They admitted that 
the Austrian embassy gave diplomatic rank and title to its drago-
mans but less convincingly waved this away with the vague asser-
tion that this was 'an exceptional circumstance ... governed by 
conditions which do not apply to the case before us'. As for the 
argument of the dragomans that more status would give 'fresh 
stimulus to their activity', this they simply ignored. 43 

Over the next few years the dragomanate certainly had to shift 
and make do, as Nicolson had conceded was likely, especially after 
it was reduced to a staff of three full dragomans with the death of 
the consular dragoman, Alischan, later in 1880; there were also 
now no orientalists among the diplomatic staff. The students as 
well as the assistants were put to work on translating important 
newspaper articles, while the more able assistants were quickly 
apprenticed in the dragomanate. By the mid-188os Adam Block 
and another promising junior, Justin Alvarez,44 were formally 
added to the dragomanate as 'assistant dragomans' with the 
promoted rank of vice-consul. The dragomanate-embassy and 
consular--had now more or less assumed the size recommended 
by the embassy's proto-managerialists in 1880, and at about the 
same time the British juniors (alone) were permitted to drop the 
style 'dragoman' in favour of the new title 'vice-consul interpreter'. 
What, however, the dragomanate had still not assumed was the 
national content they had recommended, for the Levantine element 
was still dominant and remained so until Sandison was eased into 
retirement almost a decade later and replaced as chief dragoman 
by Adam Block, that is, in August 1894.45 Even then the much-

42 Correspondence respecting the Dragoman System at Constantinople, TNA, FO 
881/4129. 

43 Messrs. St John, Jervoise, and Nicolson to Goschen, 25 Aug. 1880, enclosed in 
Goschen to Granville, 30 Aug. 1880, TNA, FO 881/ 4305. 

44 Foreign Office opinion of Alvarez later changed dramatically. 'Clearly mad', was 
Salisbury's opinion of him in 1899, though by this time he was no longer in the drago-
manate, Barrington to O'Conor, 18 Apr. 1899, CAC Cam., OCON 6/J/70. 

45 Only weeks later Block was also given the local rank of oriental second secretary. 
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respected Greco-Levantine, Stavrides, who had become a natural-
ized British subject, presumably in order to shore up his position, 
remained consular dragoman until after the tum of the century.46 

And it was to be another five years until, in July 1906, the last of 
the Levantine dragomans, Hugo Marinitch, who had been made 
acting chief dragoman during Block's absence in the summer of 
1903, finally retired from the embassy and the 'English' takeover 
was virtually complete. Even then there remained an unacknowl-
edged Armenian dragoman in the embassy, Onik Effendi, who 
was nominally just a messenger but was in fact paid out of the 
Secret Service fund to do dragoman work of increasing impor-
tance after the tum of the century. He died in May 1907 but was 
replaced by another Armenian, Tchamitch, hitherto Turkish clerk 
in the consulate-general.47 

Apart from the arguments traditionally advanced by their 
opponents for getting rid of the Levantine dragomans, it might 
be imagined that another reason for not weeping at the final 
collapse of their rearguard was their increasing adoption of 
Western culture, which had allegedly made them no better at 
understanding Ottoman society than their European employ-
ers. 48 This is plausible but there is no evidence to support it in 
the comments of British diplomats on these men in the nine-
teenth century, though allowance should certainly be made for 
the likelihood that they felt under pressure to make a virtue out 
of a clear necessity. Occasionally untrustworthy, yes. From time 
to time venal, yes. No better than British diplomats at grasping 

46 Report by Mr. E. F. Law on the Administration and Organization of Her Majesty's 
Consulate-General at Constantinople; with Evidence,&., annexed,July 1891, TNA, FO 
881/6114 (hereafter Law Report), 63. There is no published work of which I am aware on 
the extent of naturalization among the dragomans, though de Groot, 'The Dragomans of 
the Embassies in Istanbul', 134-5, 155, notes that the Fornetti family, major servants of the 
French embassy, became French nationals in the seventeenth century and the family of 
Gaspard Testa, who served the Dutch legation in the late eighteenth and early nineteenth 
centuries, were naturalized Dutch citizens. When the Testas, who served the Prussian 
legation, were granted Prussian nationality is not clear, but Carl Testa, chief dragoman in 
the late nineteenth century, certainly had it. Politisches Archiv des Auswartigen Amtes 
(Berlin), Personalakt no. 15274. 

47 This position was mentioned to the Reay Committee by Robert Graves, a senior 
Levant consul, Reay Committee, Minutes ef Evidence, para. 5787, though he minimized its 
significance. Onik Effendi's colleagues in the dragomanate were not so indifferent to his 
role: Fitzmaurice to Lloyd, 20 May 1907, CAC Cam., GLLD 7/I; and memos by 
Marinitch and Lamb,June 1906-June 1907, in TNA, FO 195/2221. The dragoman of the 
US Legation, Arshag Schmavonian, was also an Armenian. 

48 De Groot, 'The Dragomans of the Embassies in Istanbul', 133-4. 
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what was going on at the Porte or the Palace, not to mention the 
Custom House and the Turkish tribunals-definitely not. The 
ambassadors, most of them highly intelligent men, would have 
laughed at the idea. As late as 1901 the retirement of Stavrides, 
by now in his seventies, was resisted by the ambassador, Sir 
Nicholas O'Conor, who told the Foreign Office that he was 'the 
apple of our eye for his legal knowledge is unique'. 49 

The Bid to make the Dragomanate a British Career, 1894-8 

In any event, the grafting of the new system on to the old had 
had problems not anticipated by Nicolson in 188o--problems 
other than the lingering of the Levan tines. These surfaced during 
the investigation into the working of the consulate-general at 
Constantinople conducted by Edward Law in 1891. He found in 
particular that English dragomans were not being properly 
trained. This was because 'the one object of all the young men 
. . . has always been to get transferred, as soon as possible, to 
some Consulate in the provinces'. Here they would have more 
independence and be able to earn higher salaries. In conse-
quence, he recommended that the rare students with real apti-
tude for dragoman work should be encouraged to devote 
themselves to 'this particular branch of the Service' by the provi-
sion of salaries as good as or even better than those obtainable in 
purely consular posts. 50 

This report went unheeded until Sir Philip Currie, previously 
permanent under-secretary at the Foreign Office, arrived as the 
new ambassador in Constantinople at the beginning of 1894, and 
found the situation exactly as Law had described it.51 Arguing 
that 'the position of Dragoman to the Embassy should be such as 
to attract the ablest men in the Service', inJuly he proposed a 
significant modification of the scheme of which he had himself 
been the father in 1877. This amounted to a return to the old 
numerical ranking system employed for the Levantines, even 
giving renewed prominence to the title with which they had been 
so uncomfortable, 'dragoman'. The embassy (excluding the 

49 O'Conor to Villiers, 23 Dec. 1899, CAC Cam., OCON 4/ih7. 
50 Law Report, 11-12, 63. 
51 Currie to Kimberley, 23July 1894, TNA, FO 78/ 4542. 
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consulate-general), argued Currie, should have four dragomans 
in all: a chief or first dragoman, a second dragoman, a third 
dragoman, and a dragoman-archivist. 52 Each of these positions 
should have a prescribed salary range through which there 
would be automatic incremental progress, and the salaries should 
be at least as good as those obtainable at consular posts in the 
provinces. It was implicit in Currie's proposal that vice-consular 
and consular commissions would no longer be given to members 
of the dragomanate working for the embassy, though they would 
continue to be issued to those in the consulate-general. This 
would underline the idea that the former should henceforward 
think of the embassy dragomanate as providing a separate career 
from the consular service in the rest of the Ottoman empire. In 
short, they should from now on think of themselves as career 
dragomans and not as 'consuls' temporarily employed in 
Constantinople.53 Currie's proposal was accepted,54 and titles 
such as 'consul and interpreter', to be found on the Foreign O.ffice 
List prior to his arrival, disappeared. According to Gerald 
Fitzmaurice, one of the men who were initially to benefit from 
Currie's scheme, the reform was warmly welcomed by the drago-
mans themselves. 55 

In the following decade, which covered the remainder of 
Currie's time in Constantinople and the first half of that of Sir 
Nicholas O'Conor, the embassy dragomanate was actually 
strongly staffed and remarkably stable. In fact, there was only one 
change in the whole period, when Fitzmaurice replaced 
Hammond Shipley as third dragoman at the beginning of 1897. 
Thereafter, the team of Block (first), Marinitch (second), 
Fitzmaurice (third), and Edward Blech (dragoman and archivist), 
remained intact until September 1903. There were also no signifi-
cant changes among the consular dragomans until 1901, when 
Stavrides was replaced as legal dragoman by Telford Waugh, who 
had spent a number of years as his junior. However, Currie's 

52 Currie initially proposed that the 'dragoman archivist' should be de facto third 
dragoman but shortly afterwards decided that it made better sense to keep this position 
distinct from the others. He would take rank according to his seniority in the service, 
though never take precedence of the chief dragoman. Currie to Kimberley, 16 Oct. 1894, 
TNA, FO 78/ 4543. 

53 Currie to Kimberley, 23July 1894, TNA, FO 78/ 4542. 
54 Currie to Kimberley, 16 Oct. 1894, TNA, FO 78/ 4543. 
55 Fitzmaurice to O'Conor, 22 Aug. 1905, CAC Cam., OCON 6/r/53. 
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reforms had not created universal satisfaction, and O'Conor, 
despite a genuine desire to support the career structure of the 
Levant consuls in general, succeeded in exacerbating remaining 
grievances and creating a significant new one. 

Embittered 'Englishmen',  1898-1914 

Currie might have tidied up the personnel structure of the 
dragomanate and made it look more like a self-contained career 
for the new breed of English dragomans. However, the chief 
dragoman was still earning no more than a Levant consul-
general at places such as Beirut, Smyrna, Salonica, and Crete. 
Besides, there was little that could be done about the drudgery 
of the work. By contrast, life at a consular post usually offered 
more variety, more leisure, and more scope for independent 
initiative. As for the special service that might take a dragoman 
away from Constantinople for weeks or even years, this offered 
more promise of early honours. The salaries and status that the 
dragomanate could offer also compared poorly to positions 
quite outside the Levant Service to which an able and ambitious 
man such as Adam Block could reasonably aspire. 

On top of all this there was mounting resentment among the 
dragomans that opportunities for promotion to the Diplomatic 
Service continued to be denied them as a result of institutional 
conservatism, a guild mentality reinforced by the growing 
professionalization of diplomacy in the nineteenth century, and 
sheer class prejudice. Eloquent of the last was a minute written 
in 1890 by a Foreign Office clerk, which echoed sentiments 
expressed by Gerard Lowther, the superintendent of student 
interpreters at the time, about the kind of person successful in 
open competition: 

Many young men of the middle or lower middle class, indefatigable 
workers in grammar schools, examined at high pressure, obtain 
appointments: and come out without the moral and physical training of 
the best public schools, the social habits of the upper classes, or the 
active habits of country gentlemen. The natives do not look up to them: 
they marry early and go about on wheels instead of on horseback, so 
seeing little of the back country: they have often little bottom and in 
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many cases go off their heads. Less exam and book learning: and more 
saddle and savoir faire would serve the state better.56 

Moreover, if candidates were not known personally to the 
foreign secretary-in practice his principal private secretary-
could they be trusted with the cyphers? Even the wealthy young 
George Lloyd, who was an honorary attache at the embassy for 
several years in this period and was in general sympathetic to the 
Levant consuls, was doubtful on this point. 57 The strength of 
feeling against open competition in the Diplomatic Service and 
the Foreign Office was in fact so intense that in 1909 the more 
familiar and socially reassuring system oflimited competition was 
introduced for the student interpreterships. 58 

Denial of diplomatic status, which had actually been granted 
to Palmerston's oriental attaches, was especially galling to the 
dragomans because they knew that they were more valuable to 
the ambassador than the secretaries on the diplomatic staff-and 
infinitely more so than the 'gilded youths' who composed the 
honorary attaches. This was privately admitted. 59 It is true that 
the diplomats were now given a financial inducement to acquire 
conversational Turkish but the test, administered deferentially by 
the dragomans themselves, was regarded as a farce and roundly 
condemned by all those who gave evidence on it to the Reay 
Committee in 1908. 60 The dragomans were also very low in the 
embassy's order of precedence.61 Not surprisingly, therefore, the 

56 Minute on Lowther to White, 26 May 1890, TNA, FO 78/ 4281; see also Lowther to 
White, 26 May 1890, TNA, FO 78/ 4281. 

57 'Levant Service', undated memo, c.1908, CAC Cam., GLLD 7/9. 
58 Morray, 'The Selection, Instruction and Examination', 139; Reader Bullard, The 

Camels Must Go: An Autobiography (London, 1961), 44-5. 
59 e.g. by Sir Nicholas O'Conor: 'certainly the most important post at the Embassy!' 

he wrote of the first dragoman to Francis Villiers in the Foreign Office, 17Jan. 1900, CAC 
Cam., OCON 4hh8. As for the German embassy, Count Bernstorff, who joined it as a 
young attach(: in 1889, observed disarmingly that 'There was very little work for secre-
taries and attaches ... as it was dealt with by the dragomans.' The Memoirs of Count 
Bemsto,:ff(London, 1936), 21. 

60 Notably Valentine Chirol, paras. 1418, 1420; Sir Charles Eliot, paras. 2764, 2765; 
and Sir Donald Mackenzie Wallace, who said 'I have never known a diplomatist speak 
Turkish well', para. 5453, Reay Committee, Minutes of Evidence. Adam Block, to whose 
written evidence particular weight was attached by this committee, held that modern 
transport and communications had made it possible for the British community as a whole 
to bring with it 'the surroundings of the West' (no doubt he had in mind the Orient 
Express as well as the steamship); thus cocooned, it had little opportunity and less incen-
tive to learn the language well, Reay Committee, Report, Cd. 4560, p. 5. 

61 At the turn of the century the chief dragoman was seventh, coming below the senior 
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English dragomans now took up the complaint voiced by the 
Levantines in 1880 that their colleagues in other embassies-
even Levantines-were treated altogether better, which, by and 
large, was true.62 The remarkable Carl Testa, chief dragoman at 
the German embassy and a member of an old Genoese family of 
Constantinople, might well have been a striking example of the 
opportunities for diplomatic advancement provided by other 
embassies. Having studied law in Berlin and Bonn and joined the 
dragomanate of the Prussian legation in 1864, he rose to be first 
dragoman in 1872. In 1884 he was given the rank of legation 
secretary and in the following year made minister-resident in 
Tangier. Unfortunately this proved not to be his medium and the 
posting turned into a disaster. Nevertheless, his skills were so 
prized that he was given his old job back and held this until 
retirement through ill health in 1902. He was then given the 
coveted position of representing Germany on the Ottoman 
Debt.63 

As long ago as 1858 the Select Committee on Consular Service 
and Appointments had considered the question of incentives for 
consular officers and Hammond, responding, he said, to popular 
demand, had expressed himself in favour of more honorary 
distinctions for them. 64 Subsequently these were awarded for meri-
torious conduct to dragomans at the embassy in Constantinople, 
even to those among them who were Levantines: Sandison, 
knighted in 1878; and Marinitch, made a CMG ten years later. In 

second secretary as well as the assistant judge, making it inconceivable that he would ever 
have the opportunity to make a mark as charge d'affaires. 

62 The dragomanate of the Austrian embassy provided a regular route for the achieve-
ment of diplomatic rank by consular officials, albeit a more restricted one after 1893. 
William D. Godsey, Jr., Aristocratic Redoubt: The Austro-Hungarian Foreign O.ffice on the Eve ef the 
First World War (West Lafayette, Ind., 1999), 78-80; de Groot, 'The Dragomans of the 
Embassies in Istanbul', 135---6. Less systematically, other embassies and legations-includ-
ing the French, Russian, German, Dutch, and Spanish-had from time to time not only 
given diplomatic rank to dragomans (sometimes resulting in them being charges d'af-
faires) but elevated them to the nobility. See de Groot, 'The Dragomans of the Embassies 
in Istanbul'; de Testa and Gautier, 'Les Drogmans'; Lamar Cecil, The German Di.plomatic 
Service, r87I-19r4 (Princeton, l'{J, 1976), 16-18; and Auswiirtiges Amt, Historischer Dienst 
(ed.), Biographisclres Handbuch des deutschen Auswiirtigen Di.enstes, r87r-1945 (Paderbom, 2000). 

63 Hajo Holbom (ed.), Aefzeichnungen und Erinnerungen aus dem Leben des Botschaflers, 2 vols. 
(Stuttgart, 1925), ii. 208-11; Friedrich Rosen, Oriental Memories ef a German Di.plomatist 
(London, 1930), 111-12; and Politisches Archiv des Auswartigen Amtes (Berlin), Perso-
nalakt no. 15272-15277. 

64 Report from the Sekel Committee on Consular Service, 70. 
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1895 Block also was made a CMG, and two years later so was 
Fitzmaurice. Small openings in the barricades of social class also 
began to be conceded in the shape of admission to the StJames's 
Club in London, much favoured by diplomats and Foreign Office 
staff, and after the tum of the century this was proudly mentioned 
in the entries of both Block and Fitzmaurice in Who's Who, which 
in 1897 had first begun to invite contributions from non-titled 
persons. Such 'marks of esteem' were certainly valued by the 
British dragomans, but they were hard to obtain and even if they 
had been distributed more generously they would not have been 
enough.65 

The very day after the official commencement of O'Conor's 
embassy, Blech, the dragoman-archivist, was given a commission 
as a consul at Constantinople, which may have rung alarm bells 
since it suggested the new ambassador was out of sympathy with 
Currie's views on the dragomanate. And barely had he settled in 
before his chief dragoman, Adam Block, who had been right-
hand man to ambassadors going back to Sir William White, was 
agitating for an improvement in both status and salary. 
Obtaining insufficient satisfaction, in 1899 he applied unsuccess-
fully for the post of British representative on the Ottoman Debt. 
He applied with similar result in 1901. By the end of 1902 he was 
boiling with resentment, for though O'Conor had given him 
limited support, the most that he had obtained was the 'fictitious' 
promotion to the local rank (without royal commission) of secre-
tary of legation. In 1903 he applied again to the Debt and this 
time was successful, almost tripling his salary and greatly enhanc-
ing his status in the British community by his departure from the 
dragomanate. 66 

O'Conor also failed to convince Blech that the dragomanate 
was a career in itself, 67 and in any case the ambassador had soon 
made it clear to him-to his intense disappointment-that he did 
not think him cut out for chief dragoman.68 In 1906 Blech finally 

65 George Lloyd noted in his memo: 'In our service the highest honour is a Consul 
Generalship, and although the Service is 30 years old, no "K" so far as I am aware has 
been granted.' 'Levant Service', undated memo, c.1908, CAC Cam., GLLD 7/9. 

66 Block to O'Conor, 15 Nov. 1899, CAC Cam., OCON 6/i/21; 22July 1901, OCON 
6/i/27; 24 Aug. 1901, OCON 6/i/29; 25 Dec. 1902, OCON 6/i/31; and O'Conor to 
Block, 12 Aug. 1901, OCON 4/i/!9. 

67 Blech to O'Conor, 11 Aug. 1904, CAC Cam., OCON 6/2/29. 
68 O'Conor to Villiers, 17 Jan. 1900, ibid. 4/i/!8. 
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escaped to a provincial consulate. Shortly afterwards he was 
promoted to consul-general at Port Said and, having changed his 
surname to 'Bleck', ended his career as librarian and keeper of 
the papers in the Foreign Office. 

However, O'Conor's most serious failing in regard to the 
embassy dragomanate was probably his treatment of the third 
dragoman. This was the clever, engaging, linguistically gifted, 
fearless, and hard-working lower middle-class Irish Catholic, 
Gerald Fitzmaurice, who had been trained for the priesthood by 
the Holy Ghost Fathers at Blackrock College near Dublin. 69 

Marked out by Lowther as early as 1880 as an exception among 
the nervous weaklings who made up the bulk of the student inter-
preters, he had been told that he would become chief dragoman 
on Block's departure. However, at the end of 1902 O'Conor had 
sent him as his personal trouble-shooter to bring the Aden 
Boundary Commission's work to a rapid conclusion, which was a 
matter of great importance to the ambassador. When Block's 
resignation appeared inevitable, in September 1903, he manoeu-
vred Fitzmaurice into agreeing that his continued presence on 
the Yemen frontier was indispensable-and duly passed him 
over in favour of Harry Lamb, a Levant consul who had never 
worked in the dragomanate at all and whose choice the ambassa-
dor soon came to regret. 

This action alienated Fitzmaurice, who later complained to 
O'Conor that he had spent years of drudgery in the dragomanate 
only on the understanding that it had been made a distinct service 
by Currie and that outsiders like Lamb would not be brought in. 
To make matters worse, O'Conor kept him under canvas on the 
frontier without a break until April 1905, during which time his 
health suffered significant damage. He was then given a CB by the 
Foreign Office inJuly, though he had hoped for a knighthood, and 
his colleague on the Boundary Commission, Colonel Wahab, who 
was regarded by Fitzmaurice as an amiable layabout, was mistak-
enly given two honours. In the following month he accepted in 
silence a commission as consul at Constantinople, which merely 
ratified the overthrow of Currie's separate career for the drago-
mans. 70 Logically enough, Fitzmaurice then begged O'Conor to 

69 The subsequent paragraphs are based on my book Gerald Fitzmaurice (186s-1939): 
Chief Dragoman qf the British Embassy in Turkey (Leiden, 2007). 

70 Blech had also been given one. 



Diminishing of the Dragomanate 

reward him with a consular post, and not require his return to the 
dragomanate, the prospect of which he found 'repugnant', but his 
request was denied. To add insult to injury, everyone (even 
O'Conor) had for years referred to him as 'second dragoman' 
since in practice he had been number two to Block, though 
formally he remained third dragoman and was paid accordingly. At 
the beginning of 1906 he returned to the 'Byzantine dungheap', as 
he now called it, a bitter and disillusioned man.71 It was not until 
July, following the retirement of Marinitch, that Fitzmaurice 
formally became second dragoman, and finally chief dragoman in 
October 1907. In the intervening period, however, no suitable 
appointments could be made to the positions recently vacated in 
the dragomanate (Blech had just left as well), and Fitzmaurice and 
Onik Effendi found themselves stretched almost to breaking point. 
Then in May 1907 Onik Effendi died, an event attributed by 
Fitzmaurice to O'Conor's contemptuous rejection of his desire 
simply to be given the title of 'Assistant Dragoman'. 'He is of 
course an irreparable loss to us all', Fitzmaurice told George 
Lloyd, 'he was the mainstay of the dragomanate out of which I feel 
the bottom, so to speak, has fallen.' 72 

Though Fitzmaurice's status and salary were both much 
increased after his appointment as chief dragoman in October 
1907, his position remained little higher in the embassy order of 
precedence (fifth, after the judge) than that in which Block had 
earlier smouldered with such injured pride. As for admission to 
the Diplomatic Service, the nearest that he came to this was 
being given the local rank of first secretary in May 1908.73 Since 
Fitzmaurice was widely understood thereafter to be the dynamo 
of the embassy, as well as to occupy the most important position 
in the whole Levant Service, 74 it is hardly surprising that it was 
only a few years before he was once more complaining of his 

71 He was redeemed by the companionship he struck up with three remarkable young 
honorary attaches, particularly George Lloyd. 

72 Fitzmaurice to Lloyd, 20 May 1907, CAC Cam., GLLD 7/i. This view was shared 
unreseivedly by both Lamb and Marinitch. 

73 Local rank was just a device to impress the natives; it did not signify that Fitzmaurice 
had been admitted to the 'Diplomatic Service'. This point is missed in the brief account of 
the chief dragoman given in Marian Kent, 'Great Britain and the End of the Ottoman 
Empire, 1900-23', in ead. (ed.), The Great Powers and the End efthe Ottoman Empire (2nd edn.; 
London, 1996), 175. 

74 Minute of Tilley, 21 Aug. 1914, and minute of George Clerk, 24 Aug. 1914, TNA, 
FO 271/2136. 
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treatment-and that he was strongly suspected of hating every 
chief under whom he had served.75 

The dragomanate over which Fitzmaurice presided until 
shortly before the outbreak of the First World War-in its 
consular as well as embassy divisions-was completely stripped 
of Levantines and staffed now wholly by British members of the 
Levant Consular Service. 76 Though some stability and able leg-
work was provided by Waugh and Andrew Ryan, also an Irish 
Catholic, 77 none of these, apart from Fitzmaurice himself, was 
especially talented. Moreover, until he stepped into Fitzmaurice's 
shoes as second dragoman in October 1907, the experience of the 
melancholy Ryan (who had suffered a breakdown in 1910) had 
been wholly in the consular section of the embassy. Reader 
Bullard, the son of a London dockworker, was appointed third 
dragoman in 1909 and was subsequently to make quite a mark 
after his transfer to the Diplomatic Service in 1936, but he was 
still only in his twenties while serving in the dragomanate. 

The pool of student interpreters on which the dragomanate 
could draw for fresh blood was also not as well trained as in the 
past. The school at Ortakeui had been closed for reasons of 
economy in 1890, and when recruitment had been resumed in 
1894 the first two years of training were held at Oxford or 
Cambridge, eventually just Cambridge, where much of the 
teaching was of no relevance to their future tasks-which added 
to Block's exasperation. 78 The dragomanate as a whole was also 
generally smaller than the norm of six (including assistants) estab-
lished by Currie in the 1890s, though its workload does not 

75 Margaret FitzHerbert, The Man Jillho Was Greenmantle: A Biography ef Aubrey Herbert 
(London, 1983), 115. 

76 As mentioned earlier, the Armenian, Tchamitch, had replaced Onik Effendi, but 
was not thought much use by Fitzmaurice (see also Lamb to O'Conor, IO June 1907, 
TNA, FO 195/ 2249); besides, like his predecessor, he was never given rank as a dragoman 
and little is known of him. It should also be noted that Walter Fuller, who was appointed 
archivist in June 1911, came directly from the Foreign Office rather than from the Levant 
Service. 

77 The Irish were disproportionately represented in the Levant service generally. On a 
visit to the student interpreters at Cambridge in 1906, Lamb wrote to O'Conor: 'It is 
curious that the Irish element maintains its pre-eminence. Three, if not four, out of the 
first six are Irishmen, as is the cleverest of the second batch.' 14 May 1906, CAC Cam., 
OCON 6/ 2/ 33. Riclrard Graves, who had been acting third dragoman in the second half 
of 1907, was also Irish. 

78 Morray, 'The Selection, Instruction and Examination', 145-55; Bullard, Tu Camels 
Must Go, 45-52; Waugh to Lamb, 12 Mar. 1906, TNA, FO 195/2221. 
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appear greatly to have diminished. 79 For long periods there was 
no archivist, and in two years there were only four on the 
strength altogether. Only in 1914 was the norm of six formally 
achieved. However, since Bullard had been permitted to leave 
for the provinces at the end of 1913 and Fitzmaurice himself went 
home on sick leave in late February, in practice this meant little, 
for neither ever returned. The cause of Fitzmaurice's departure 
was described in the notes of his London doctor as 'severe 
nervous breakdown' brought on by overwork and the unhealed 
damage to his constitution suffered on the Yemen frontier.BO It is 
probable, nevertheless, that he would have returned before the 
outbreak of war, but was discouraged by the new ambassador, 
Sir Louis Mallet, who regarded him as too hostile to the Young 
Turk government. 

Conclusion 

The dragomanate of the British embassy in Constantinople 
changed in three significant respects between 1810 and 1914, all 
for the worse. First, it was gradually shorn almost entirely oflocal 
expertise. This was largely a result of the nationalist temper of 
the nineteenth century and its distrust, not to say contempt, for 
persons of cosmopolitan character. It took another three-quarters 
of a century for the advantages of employing what are now called 
'locally engaged staff' to be rediscovered.Bl Secondly, chiefly as a 
result of the difficulty in obtaining suitable 'natural-born 
Englishmen' to replace the Levantines, the dragomanate shrank 
in size. It is a significant irony that by 1907 the first and second 
dragomans were Catholics from the south of Ireland, whose 

79 Though the dragomanate's slave work had ended with the revolution of July 1908. 
Consistently with their general desire to be treated as a modem European state, in the 
second half of 1909 the Young Turks had also sought to diminish the role of dragomans. 
However, faced with a united resistance on the part of the European powers led by Baron 
Marschall, the formidable German ambassador, they quickly backed down. Waugh to 
Charge d'Affaires, 9 Dec. 1909, TNA, FO 195/2316. 

80 He had been under great pressure since being blamed for intervening in support of 
the wrong side during the counter-revolution against the Young Turks in April 1909, and 
furthermore had enjoyed no leave between 1905 and 19u. In this year he was publicly 
attacked in Turkey for once more seeking to influence local politics. 

81 As I have argued in 'The Counter-Revolution in Diplomatic Practice', Qjtaderni di 
Scierv;,a Politica, 1 (April 2005). 
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career opportumtles remained restricted and could thus be 
expected to accept the drudgery of dragoman work more will-
ingly than English gentlemen. Though quite well trained until 
the school at Ortakeui was closed in 1890, these British drago-
mans could not acquire quite the political antennae or command 
of the language enjoyed by the native dragomans. Nor did their 
(presumed) automatic loyalty represent any significant net gain 
since the risk ofLevantine disloyalty had been entirely hypothet-
ical at least since the mid-183os. This is why, with the odd excep-
tion, those with the responsibility for actually getting the 
embassy's business done and who were likely to stay in 
Constantinople the longest, that is to say, the ambassadors, were 
the least keen on the Anglicization of the dragomanate. Thirdly, 
the dragomanate became a dispirited establishment. This was the 
result not only of overwork but of the failure to preserve the 
Currie reforms designed to make it an attractive career and of 
the class prejudice in which the Diplomatic Service was steeped, 
which still prevented consular officials (among whom the drago-
mans were numbered) from progressing to its own ranks. For 
most of its members, the dragomanate of the British embassy in 
Constantinople was a trap. Denied diplomatic status and looking 
with envy at the dragomans in other embassies in Constantinople 
as well as at the salaries and freedom of their colleagues in 
provincial consular posts, they dreamed of escape. In general, the 
eventual consequence was, as the permanent under-secretary 
Edmund Hammond had foreseen in 1858, a less stable and more 
sullen establishment. 

What were the consequences of this development for the effec-
tiveness of British diplomacy in Turkey in the decade before the 
First World War? Detailed consideration of this question is 
beyond the scope of this essay but a few observations can be 
made. Of course, other factors worked against British and in 
favour of German diplomacy in the Ottoman capital. The British 
embassy was not well led, whereas the German embassy was. In 
Turkish eyes, Britain was also tarred with the brush of relatively 
strenuous support for the Armenians. Worse still, it was now 
closely aligned with Turkey's traditional enemy, Russia. It is true 
that Britain's liberal-democratic constitution and hostility to the 
Hamidian regime had temporarily made it popular with the 
Young Turk-supported government that came to power inJuly 
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1908, but this popularity was severely punctured during the failed 
counter-revolution of the following year, with which the British 
embassy was associated. Against such a background, even a large 
dragomanate bursting with local expertise and high in morale 
would have had an uphill struggle to exert decisive influence. 
Nevertheless, it is well known that the pro- and anti-Young Turk 
forces within the country were finely balanced in the decade 
before the First World War, and that the latter looked to Britain. 
In such a situation, a stronger dragomanate might just have 
given the embassy the edge that it needed. Pears was probably 
right. 



16 
'While I am in it I am not of it': 

A Naval Attaché's Reflections on the 
Conduct of British Diplomacy and 

Foreign Policy, 1906-1908 
MATTHEW S. SELIGMANN 

Historians have long recognized that in the pre-First World War 
era the officials who staffed the Foreign Office in London and the 
diplomats who served in Britain's many embassies, legations, and 
missions overseas were largely drawn from a narrow, exclusive, 
carefully defined, and self-selecting elite. Similar to each other in 
terms of class, wealth, education, social status, race, religion, and 
gender, Britain's diplomatic and Foreign Office personnel were 
anything but a cross section of the wider community. 1 This 
homogeneity of background was not altogether surprising given 
the rarefied nature of international relations during la belle époque. 
After all, this was a time when monarchs still played a major role 
in the dialogue between nations and when aristocrats-or, as in 
the case of the United States, the very wealthy-still predomi-
nated among the diplomatic corps of most of the global powers. 
Nevertheless, while readily explicable, such blatant elitism as 
existed both in London and in Britain's diplomatic missions 
abroad created some public relations problems for the Foreign 
Office, which frequently found itself at the receiving end of 
unwelcome criticism for the restricted and privileged nature of its 
staff. Questions, for example, were regularly raised in Parliament 
about its exclusivity and hostile comments were also made in the 
press and, more significantly, by various official committees, 
including no less a body than a royal commission. 2 

1 Raymond A. Jones, The British Diplomatic Service, 181.,1914 (Gerrards Cross, 1983), 
i39-5r. 

2 Zara S. Steiner, The Foreign Office and Foreign Policy, 1898-1914 (Cambridge, 1969), 
16-23. 
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In addition to their detrimental impact on its parliamentary, 
press, and public image, the elitist recruitment patterns adopted 
by the Victorian and Edwardian Foreign Office have also had a 
further, unexpected long-term effect. Ironically, they have made 
it difficult for historians interested in understanding the environ-
ment in which British foreign policy was forged before the First 
World War to get a wide-ranging view of the topic. The problem 
is one of evidence. Given that international relations was an 
occupation necessarily shrouded in secrecy, the innermost work-
ings of which were rarely, if ever, opened to public scrutiny, 
historians are largely dependent upon comments left by those in 
the know, that is, members of the diplomatic corps and foreign 
service itself, for insights into the milieu in which the interaction 
between nations took place. Unfortunately these 'insiders', 
although naturally well informed on the topic, were neither the 
most impartial nor self-critical observers of their own profession. 
On the contrary, not only, as we have already seen, were they 
homogeneous in terms of background, but in addition, as a direct 
consequence of this, they possessed a deep-rooted and inbuilt 
'institutional bias'. As one senior official explained, they were a 
cohort that 'speak the same language ... have the same habits of 
thought, and more or less the same points of view'. 3 Inevitably, 
this common ethos and outlook impacted upon their perceptions 
of what they did. The descriptions of the diplomatic life and the 
diplomat's daily work that are to be found in their surviving 
correspondence simply do not posses as much diversity of 
opinion or critical self-reflection as might be wished. Rather, the 
picture that emerges from their comments about the atmosphere 
in which Britain's international relations were conducted is one 
that could be characterized as the insider's view. It is by the 
foreign service,.for the foreign service, and of the foreign service. 
However, this being the case, where is the historian to tum for an 
alternative opinion of the diplomatic culture of the time? 

External observers of the diplomatic process, such as journal-
ists, although doubtless subject to their own prejudices and 
agendas, might form a useful counterweight to the inside opinion 
of the diplomats themselves, were it not for the fact that the 
closed and secretive nature of international affairs ensured that 

3 Evidence of William Tyrell to the Royal Commission on the Civil Seivice. Quoted in 
Zara S. Steiner, Britain and the Origins ef the First World War (Houndmills, 1977), 173. 
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their access to the inner sanctum of the diplomatic process was 
decidedly limited. Particular reporters may have enjoyed 
favourable access to individual diplomats and officials. They may 
also have been regularly invited to embassies and the Foreign 
Office, but they did not consistently attend private meetings at 
either venue as a matter of course. However, if this kind of entrée 
was denied to journalists, fortunately there was one body of 
'outsiders' for whom such unfettered access to the realm of inter-
national relations did exist and who, as a result, clearly observed 
the machinery of British foreign affairs from the inside: the 
British service attaches. 

Service attaches were officers from the army and navy 
appointed to the major British embassies and legations to give 
expert military and naval advice to the civilian diplomats, gather 
specialist intelligence on the armed forces of their host nation, and 
represent the British government overseas at the numerous cere-
monial and court functions such as parades and reviews at which 
officers in uniform were more appropriate than diplomats in civil-
ian dress. Although serving temporarily alongside career diplo-
mats and formally accredited as diplomats themselves, these 
officers retained their commissions and their prior connection to 
their normal chains of command, a duality that could, at times, 
cause anxiety in the Foreign Office, where officials frequently 
worried about the attaches acting outside their control. In fact, 
this rarely happened. As Sir Frank Lascelles, ambassador in 
Berlin, explained to his colleague, Sir Eric Barrington, who had 
expressed some concern about attaches acting as an alternative 
'channel of communication' between Buckingham Palace and the 
German emperor:4 'If the Military Attache were to try to follow a 
policy of his own or to act against the views of the Ambassador, a 
very awkward state of things might arise, but I have never seen 
any sign of this. '5 Such reassurances, while frequent, did not, 
however, prevent the staff of the Foreign Office from regularly 
worrying about the prospect and consequences of service attaches 
pursuing an independent policy. As a result of such anxieties, the 

4 Barrington to Lascelles, 11 Jan. 1904. The National Archives (hereafter TNA), FO 
800/12, 32--g. 

5 Lascelles to Barrington, 16Jan. 1904. TNA, FO 8oo/I8, 132-3. The few cases offric-
tion that did arise were largely the result of misunderstandings and were quickly amelio-
rated. 
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relationship of the service attaches to their temporary profession 
was a peculiar one.6 As one newly appointed naval attache encap-
sulated his dichotomous situation: 'The great difficulty is that 
while I am in it I am not of it and I see I must pay some awkward 
deference to diplomacy.'7 Put another way, service attaches, while 
not regular members of the foreign policy or diplomatic elite were 
granted all the access to the system of an insider. For the histo-
rian, of course, this situation-'in it' but not 'of it'-makes them 
the perfect 'outsiders' in the diplomats' world. 

The characterization of service attaches as outsiders obviously 
needs some qualification. It must be acknowledged at the outset 
that service attaches who, after all, were senior officers in the 
British army or the Royal Navy, were, like diplomats, members 
of the British establishment. They were not, however-and this is 
the key point-of an identical caste to their counterparts in the 
Foreign Office or diplomatic corps. For example, the rigorous 
training requirements of the armed forces normally ensured that 
these officers had a very different educational experience from 
the diplomats and officials of the foreign service. While Eton 
might have been the norm for the latter, those seeking a commis-
sion in the Royal Navy generally entered the books of the train-
ing ship HMS Britannia at the age of 13. Similarly, while many 
future Foreign Office clerks went from public school to univer-
sity, their army equivalents tended to head either to the Royal 
Military College at Sandhurst if they were seeking a commission 
in the cavalry or infantry, or to Woolwich if they desired entry 
into the artillery or engineers. 

Such differences in terms of educational experience were 
mirrored in class background. While there were certainly scions 
of the nobility in the armed forces, their prevalence was not so 
marked as in the diplomatic service. Indeed, many more of the 
sons of the impoverished landed interest or the middle classes 
entered the army and especially the navy than applied for prefer-
ment at the Foreign Office. To some extent this was because the 
services were still considered by many to be a career. Although 
not always generously paid, it was possible to live off one's salary. 

6 For a detailed summary of the status of service attaches see Matthew S. Seligmann, 
Spies in Uni.form: British Military and NaDal Intelligence on tk Eve of tk First World War (Oxford, 
2006), 30-8. 

7 Ibid. 31. 
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This was true in the army, particularly in the less prestigious regi-
ments; it was even more applicable to the navy, where Winston 
Churchill, the First Lord of the Admiralty, once observed that 
naval lieutenants were 'dependent upon their pay, and they 
expect to be paid for the work they do'.8 By contrast, diplomacy 
was considered a gentlemanly occupation and, to this end, the 
prospective diplomat needed to possess a substantial private 
income. In part this was because personal resources of at least 
£400 per annum were a prerequisite for acceptance into the 
foreign service-a stipulation that would have kept many 
talented applicants away. However, it was also the case that the 
remuneration for most diplomatic posts was not sufficient to live 
on, especially when the costs of holding a position abroad were 
taken into account. Without access to private means to hold such 
an appointment was an utter impossibility. As a result, the social 
profile of the armed forces differed markedly from that of the 
diplomatic corps or even of the civil servants employed at the 
Foreign Office. So, too, did levels of personal wealth, which in 
the case of diplomats had to be sufficient to support the office-
holder in his chosen profession rather than vice versa. All of these 
distinctions are pertinent when considering the place of service 
attaches within the diplomatic service. In this context, they were 
outsiders, both professionally and also by background. 9 

It is clear, therefore, that for an officer appointed to the post of 
service attache, the prospective position represented a leap into 
an unknown realm. For a period ofup to three or four years, he 
would be expected to give up the familiar surroundings of a 
warship or barracks, eschew the constant companionship of his 
fellow servicemen, and forgo those tasks that years of training 
had made routine. Instead, he would be expected to be based in 
a British diplomatic mission, to live and work among a tightly 
knit group of civilians, to take instruction from a civilian head of 
mission, and to observe the protocols of an unfamiliar profession. 
Any observations that the service attache might choose to make 

8 Winston Churchill to David Lloyd George, 26 Oct. 1912. Admiralty Library, First 
Lord's Minutes, First Series, no. 

9 For details of the background, training, and social composition of the British army's 
officer corps see Keith Simpson, 'The Officers', in Ian F. W. Beckett and Keith Simpson 
(eds.), A Nation in Arms: A Social Study of the British Amzy in the First World War (Manchester, 
1985), esp. 66-']. See also Edward M. Spiers, T7ze Amzy and Socie!)! r8I!JI9I4 (London, 
1980). 
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about this unfamiliar world, the milieu that pervaded it, and the 
culture that governed its operation would, therefore, be invalu-
able. They would allow the historian to see the innermost work-
ings of British diplomacy from a point of view other than that of 
the Foreign Office, its diplomats, and officials. Of course, the 
question naturally arises: did many of the service attaches record 
their experiences? 

Sadly, the majority did not. For some, we know, this was a 
source of subsequent regret. Lieutenant-Colonel the Hon. 
Alexander Russell, for example, noted ruefully in later life: 
'During my time in Germany and Sweden as Military Attache I, 
stupidly and reprehensibly, never kept a diary, though I have 
done so for many later years when it was no longer of the least 
interest to anyone.' 10 In this he was not alone; similar observa-
tions have been made over the years by many other former 
service attaches. Fortunately, however, there have always been a 
number of officers with an eye for posterity who saw the value of 
recording their personal and professional experiences in detail. 
One such officer was Commander (from 1907, Captain) Philip 
Wylie Dumas. Dumas, who was appointed British naval attache 
in Berlin in February 1906 and served in the German capital until 
the end of July 1908, was in many ways an unusual choice for the 
position of British naval attache in Germany, Denmark, and 
Holland. A torpedo specialist by training, who had never worked 
for the Naval Intelligence Department and who spoke no German 
prior to his appointment, he was also unmarried and a teetotaller, 
characteristics that did not bode well for the extensive social 
duties of the post. Nevertheless, he proved a great success. A fond-
ness for and some skill at both bridge and golf helped to integrate 
him into embassy life and the fact that his sister was married to a 
German, lived in Berlin, and entertained regularly aided his 
passage into the social life of the capital. Additionally, he was a 
shrewd observer, whose elegantly written and informative reports 
were much valued in both the Foreign Office and the Admiralty. 

Yet, most significantly in this context, he was, among his many 
other accomplishments, an exceptionally conscientious diarist. 
His daily journal, which he kept assiduously for much of his life-
mostly, it seems, as a personal record of events-provides not only 

10 Quoted in Seligmann, Spies in Uniform, 25. 
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a comprehensive account of the life of a naval attache, but also a 
running commentary of its author's impressions of the conduct of 
British diplomacy and foreign policy at every level. 11 Dumas, by 
virtue of his need to keep up to date with German naval develop-
ments, journeyed extensively throughout the length of the 
country, visiting ports and harbours, shipyards, foundries, and 
factories. To facilitate this work, he made use of almost every 
element of the British diplomatic machine in Germany, including 
many of the consulates in the coastal and industrial regions, the 
legations to the major German kingdoms and principalities, and, 
of course, the embassy in Berlin. As result, he encountered or 
corresponded with numerous consuls-general, consuls, vice-
consuls, and ministers, as well as the ambassador, counsellor, 
secretaries, and other attaches at the Berlin embassy. In addition 
to observing the conduct of diplomacy on the ground, Dumas also 
saw the machinery of foreign policy in London. He attended 
regular meetings at the Foreign Office, where he met and dealt 
with many of the senior staff. He also observed the functioning of 
the Committee of Imperial Defence and was in a position to see 
how foreign policy considerations were dealt with at the British 
Admiralty and even the War Office. 

All in all, he obtained a panoramic view of the British diplo-
matic and foreign policy machine across its various levels. 
Significantly, he wrote about all of it, both in his diary and an 
extensive correspondence. His impressions provide a highly 
informative description of the culture underlying the British 
diplomatic world in the mid-Edwardian era. 12 They also provide 

11 The diary of Philip W. Dumas is an extraordinarily complete record of its author's 
naval career. It covers the better part of four decades (1881-1920) and is often written in 
intricate detail. There are two indications that the motivation for keeping this exceptional 
daily record hinged on personal factors. First, it contains a great deal of information about 
Dumas's private and family life. Few people choose to put such information in the public 
domain. In addition, it is also extremely frank in places, containing some appraisals of 
public figures and the workings of government that would have been far too honest (and 
secret) for publication during the author's lifetime. Needless to say, it is this very honesty 
that makes the diaries so valuable for the historian. The originals are in the Liddle 
Collection in Leeds. Microfilm copies of the diaries for the years 1903 to 1920 can be found 
in the Imperial War Museum, London, where they were consulted by this author. 

12 This diary is all the more interesting for having been largely ignored by diplomatic 
historians. For example, a recent study of the British embassy in Berlin before the First 
World War makes only the briefest of references to Dumas and makes no use at all of his 
diary. See Willem-Alexander van't Padje, 'At the Heart of the Growing Anglo-German 
Imperialist Rivalry: Two British Ambassadors in Berlin, 1884-1908' (Ph.D. thesis, 
University of Oxford, 2001). 
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a sustained critique of the organization and conduct of British 
foreign policy that offers an interesting corrective to the perspec-
tive found in the accounts of many diplomats and Foreign Office 
officials. These reflections and the accompanying critique will be 
considered below in relation to four key headings. First to be 
considered will be Dumas's thoughts about British diplomacy on 
the ground. This consists principally of his recorded comments 
about British diplomatic missions in Germany and the surround-
ing countries. Secondly, there is Dumas's analysis and character-
ization of the Foreign Office in London. The emphasis here is on 
the outlook of the senior staff and their awareness of the issues 
facing them. Thirdly, there is his overall evaluation of the 
conduct of foreign policy by the British government. This 
includes consideration of the effectiveness or otherwise of the 
machinery for coordinating the different branches of government 
with an interest in and input into Britain's overseas relations. 
Finally, by way of a conclusion, consideration will be given to 
how Dumas believed the system for controlling Britain's overseas 
relations could be improved. 

British Diplomacy on the Ground 

The hub of British diplomatic activity in Germany was the 
embassy in Berlin, a stately building located in the WilhelmstraBe 
which was home to the ambassador and his staff. As this was also 
where Dumas made his headquarters, he was in a good position to 
observe the manner in which the embassy operated. In no time at 
all it became evident to him that diplomatic activity depended 
almost entirely on social contacts and that, as a result, the norms 
and activities of Berlin high society were at the heart of embassy 
life. At the most visible level, this placed a premium on formal 
events such as court balls, musical soirees, and dinner parties, of 
which, of course, there were many in the diplomatic calendar. 
That diplomatic business was transacted at these major occasions 
is reasonably well known and documented. However, a great deal 
of diplomatic activity was also conducted at lesser occasions. Small 
informal gatherings over dinner, at the card table, or on the golf 
links, for example, provided many opportunities for diplomats of 
all nations to exchange ideas in a more relaxed and informal 
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manner. Thus Dumas recorded on one occasion how a dinner at 
the Wintergarten with George Mounsey, third secretary at the 
British embassy, and John W. Garrett, second secretary at the 
American embassy, led to an evening at Garrett's apartment, 
where the three of them whiled away the hours discussing the first 
Moroccan crisis and the unfolding events in Venezuela. 13 

Similarly, a round of golf with the American diplomat Nelson 
O'Shaughnessy, who was third secretary at his country's embassy, 
led to an extensive conversation about 'diplomatists and their 
ways', 14 while a dinner and a game of piquet with the same diplo-
mat a month later provided an opportunity for a frank exchange of 
views about the Austrian and Russian ambassadors. 15 

While piquet was a game for only two people, bridge was the 
card game of choice for larger informal gatherings and, to this end, 
as Dumas related, Tuesday evening was usually reserved at the 
British embassy for this more sociable and inclusive diversion. 
Guests from other countries' missions were always welcome on 
such occasions and among those regularly present at the card table 
was Alois Baron Klepsch-Kloth von Roden, the long-serving, well-
connected, and well-informed Austrian military attache who, as 
Dumas records, was 'a great favourite' at such events, doubtless 
both for his personal charm and easy manners as well as for his 
close relationship with the German emperor and the information 
that this could provide. 16 Inevitably, given the international char-
acter of such bridge parties, much business could be transacted 
over the card table and, indeed, often was. A good example dates 
from May 1907, when Dumas was invited to play at the house of 
the Danish minister, Johan de Hegermann-Lindencrone. His 
partner on this occasion was the chargé d'affaires, M. E. de 
Scavenius, with whom the naval attache 'had rather an interesting 
talk' about Denmark's relationship with Germany and the impact 
this might have on the passage of the Belts, the narrow channels 
around Denmark that connect the Baltic to the North Sea, in time 
of war. 17 Though the discussion took place in an informal setting 
over several hands of cards, the topic was one of considerable 

13 Dumas Diary, 24 Feb. 1906. Imperial War Museum, PP/MCR/96. 
14 Ibid. 7 Mar. 1906. 
15 Ibid. 11 Apr. 1906. 
16 Ibid. 8 May 1906. 
17 Ibid. 16 May 1907. 
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diplomatic interest and the conversation itself was significant 
enough to form the body of an official dispatch. 18 

The emphasis that was placed on conducting diplomatic 
discourse at such informal gatherings naturally meant that consid-
erable importance was attached to the social position and interper-
sonal skills of the leading embassy staff. Although Dumas was not 
uncritical at times of the personal attributes of his colleagues-
commenting, for example, in Lord Granville's case about 'the 
narrowness of his views'-it was his assessment that the three 
senior figures at the British embassy, the ambassador Sir Frank 
Lascelles, the councillor the Count de Salis, and the first secretary 
the 3rd Earl Granville, were all eminently suited to such social 
duties. For one thing, each was an archetypal grand seigneur, possess-
ing high social standing, natural gravitas, and considerable diplo-
matic experience. They also had great personal charm in addition 
to the crucial knack of inspiring others with confidence in their 
abilities. Thus, according to Dumas, Lascelles was 'a pleasant, 
courteous, indolent looking old man, who yet in his quiet way 
impressed ... as being a shrewd sort of person' .19 De Salis was 
similarly characterized as 'clever and shrewd', while Granville was 
'a very courteous, able, pleasant man'. 20 These characteristics 
ensured that by rank, position, and social grace each of these diplo-
mats was able to hold a place in German court society and even to 
win the confidence of the German emperor. 

This was important, given the extent to which diplomacy was 
conducted through face-to-face discussions with important 
people, and as none was more important than the emperor, his 
willingness to converse freely with Britain's diplomats could 
prove a source of much useful information. This was often the 
case. Indeed, as Dumas was to relate, Wilhelm II was so ready to 
trust the British ambassador that the confidences he chose to 
bestow upon Sir Frank Lascelles were such as, at times, to put the 
ambassador in the extremely awkward position of knowing more 
than natural decency would allow him to report. An example of 
this concerns the emperor's revelations to Lascelles about the 

18 Dumas, Naval Attache Report Berlin no. 27/07, 17 May 1907. G. P. Gooch and H. 
Temperley (eds.), British Documents on the Origins of the War, 1898---1914, u vols. (London, 
1926-38) (hereafter BD), viii. 12g-30. 

19 Dumas Diary, 5Jan. 1906. 
20 Ibid. 18Jan. 1907, 12 Mar. 1906. 
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infamous Tweedmouth letter. 21 In early February 1908, in a 
transparent attempt to deflect the British government's attention 
away from the obvious threat to British security created by the 
recent increases in German naval strength, the German emperor 
wrote directly to Lord Tweedmouth, first lord of the Admiralty, 
disclaiming any hostile intent. Spurious though the emperor's 
nine-page handwritten letter was, Tweedmouth was flattered by 
the personal attention accorded to him by a foreign monarch 
and, in a moment of clouded judgement, reacted by sending 
Wilhelm a copy of the forthcoming British naval estimates. As 
these estimates had not yet been presented to Parliament, this 
was a most improper action. Moreover, if revealed, it would be 
likely to cause a scandal. On 22 February, at one of their regular 
meetings, Wilhelm shared with Sir Frank Lascelles the details of 
his dealings with Lord Tweedmouth. As Dumas recorded, the 
ambassador was appalled to be the recipient of information of so 
private and delicate a nature: 
Sir Frank . . . called me apart and said he had had a long talk with the 
Emperor ... who told him that ... he had, in his capacity as Admiral 
of the F1eet, written to Lord Tweedmouth a week or ten days ago .... 
Lord Tweedmouth had now replied to him a very proper letter and 
enclosing a copy of the British Naval Estimates (which aren't to be 
presented to the Houses of Parliament before next week). Sir Frank was 
so astonished that he actually replied 'Really sir, Your Majesty is very 
indiscreet to tell me', but the Emperor replied that he knows he could 
trust Sir Frank. 

The cause of this disquiet was, of course, that it placed the 
ambassador in a dilemma as to how he should treat this private 
but vital information. Dumas summed up the position well: 
[R]eally the old gentleman is in a terrible quandary as ifhe reports it he 
may turn out Lord Tweedmouth and make anyhow a sort of cabinet 
crisis [but] as such an interchange with two such indiscreet persons as 
K[aiser] W[ilhelm] II and Tweedmouth is absolutely bound to leak out, 
he is in an equal quandary if he doesn't report it. 22 

21 A good description of the Tweedmouth letter affair can be found in A.J. A. Morris, 
The Scaremongers: The Advocllf)I ef War and Rearmammt, 1896-1914 (London, 1984), 141-4. See 
also Sir Sidney Lee, Kmg &Jward VII: A Biograpl!J, 2 vols. (London, 19251 ), ii. 604-10. The 
Tweedmouth letter itself with some accompanying correspondence is in the Bodleian 
Library, Oxford, MS Eng. Hist. c. 264. 

22 Dumas Diary, 23 February 1908. 
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The emperor's letter to Tweedmouth and his subsequent 
conversation with the ambassador, two acts which were both 
characteristic of his style of'personal monarchy' and indicative of 
the manner in which British diplomacy in Berlin was carried out 
through individual face-to-face contacts, had an equally reveal-
ing denouement. 23 As Dumas had predicted, news of the letter 
did leak out, causing a major uproar in Britain and, eventually, 
Tweedmouth's ejection from the Admiralty. Concomitantly with 
these events, there was also some criticism in Britain of the 
German emperor's interference in what were, after all, the inter-
nal affairs of the United Kingdom. The emperor's response was 
to use the occasion of his annual invitation to the British embassy 
on the evening of 20 March to make an unusual but unmistak-
able gesture. After dinner, the embassy staff and invited guests 
repaired to the smoking room, whereupon Wilhelm called over 
Dumas and spent the entire evening talking to him alone. As the 
naval attache recorded, it was a 'marked' act in 'bad taste' that 
left everyone else 'equally angry . . . and equally furiously 
jealous'. However, although it made the naval attache 'dreadfully 
uncomfortable', he realized that the emperor was acting with a 
purpose, namely, 'that he wished the crowd to know that he had 
no feeling against the British Navy on account of the 
Tweedmouth letter affair'.24 If so, and this seems a likely expla-
nation, it shows once again how the backdrop of a formal social 
setting could become centre stage for an act in the Anglo-
German dialogue. It also underlines the role of major high 
society events in the work of the embassy. 

Despite the peculiar quandary created by the Tweedmouth 
letter, the close and amicable relationship that existed between Sir 
Frank Lascelles and the German emperor was generally an asset 
for the British embassy in Berlin, given the extent to which diplo-
macy functioned through personal encounters. However, as 
Dumas observed, it was not without its drawbacks. The main one 
was that the ambassador's good rapport with the emperor raised 
the suspicions of many diplomats and officials that Sir Frank was 
too favourably disposed to Germany and overly inclined to 

23 The best analysis of Wilhelm's 'personal monarchy' and the frank language and 
numerous diplomatic indiscretions that occurred under it can be found injohn C. G. 
Rohl, Wilhelm II: The Kaiser's Personal Monarc/9, 1888-1900 (Cambridge, 2004). 

24 Dumas Diary, 20 Mar. 1908. 
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present the (malicious) actions of the German government and its 
imperial figurehead in the most favourable possible light. There 
was some truth in this accusation. Holding firm to the view that a 
community of interests existed between Britain and Germany, Sir 
Frank laboured tirelessly to promote harmony between the two 
nations. As part of this process, he advanced a positive view of the 
emperor in his reports and worked hard to counter the arguments 
of Wilhelm's many British detractors.25 Dumas, who admired the 
emperor, but was not blind to his many unfavourable characteris-
tics, was therefore one of the many people to whom Lascelles 
ventilated his apologetic analysis of the emperor's behaviour.26 As 
the ambassador explained to the naval attache: 'People often 
think the Kaiser is mad but that is quite false. Everything is 
studied only exaggerated at the last moment by an impulsive and 
enthusiastic nature.' In consequence, he informed Dumas, it was 
necessary to adopt a certain latitude in assessing Wilhelm's behav-
iour: 'don't judge by what he says but by the tone in which he says 
it' was his advice.27 

At the same time as exculpating the emperor, Sir Frank also 
attempted to explain German diplomacy as maladroit rather 
than malicious. Thus he told Dumas that Germany's apparent 
malevolence and unfriendliness should be blamed not on 
Wilhelm's views, but on the ineptness of the Reich chancellor, 
Bernhard von Bülow: 'you know,' he said, 'von Bülow is really a 
most stupid and clumsy man and only shows cleverness when 
engaged in getting himself out of difficulties of his own making' .28 

He was convinced that there was no deeper, underlying problem 
in Anglo-German relations. In an explanation that both grossly 
over-personalized and substantially understated the matter, he 
claimed that 'the only danger was the undoubtedly strained rela-
tions between the King [Edward VII] and the Kaiser who were, 
of course, too much like one another ever to get on really well'. 29 

If seriously meant, this judgement was one, ironically, that would 
have pleased neither King Edward nor Kaiser Wilhelm. It does, 

25 See e.g. Lascelles's comments about the German emperor in his annual report for 
1906. BD iii. 434-8. The marginal comments by Eyre Crowe are telling. 

26 e.g. on one occasion Dumas wrote of the German emperor's 'extraordinary belief-
quite honest--in his own divine instalment and equally divine direction in the position 
which he holds', and further of his tendency to 'surround himself with weak men to play 
up to this somewhat out of date role'. Dumas Diary, 17 Feb. 1907. 

27 Ibid. 24 Mar. 1906. 28 Ibid. 3 Mar. 1906. 29 Ibid. 5Jan. 1906. 
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however, show the kinds of arguments Sir Frank employed to 
make his case. 

Unfortunately, Sir Frank's apologetic tone when discussing the 
actions of the German government and his relentlessly positive 
view of the prospects for Anglo-German relations created some-
thing of a schism in the embassy itself, where several members of 
staff held quite different views. Dumas, as we shall see, was one. 
Another was Colonel Frederic Trench, the military attache, who 
suspected that Germany was developing plans for a surprise 
attack on the British Isles.30 Yet another was Walford Selby, the 
acting third secretary, who wrote to his parents about Sir Frank's 
decidedly pro-German leanings. 'The ambassador,' he explained, 
'is Germanophil [sic] and is desirous of avoiding reporting home 
any news which might tend to irritate our authorities at home; he 
is also even in my opinion, unduly regardful of the susceptibilities 
of the German Emperor and authorities in general.' As a result, 
Selby felt it his personal duty to 'send home privately to any friend 
in the F. 0. every hostile cutting or article I can find . . . I think 
that especially in regard to Germany the F.O. ought to know 
everything that is being said and done here, and it is no good 
suppressing anything because of its causing irritation. '31 

It was not only permanent members of the embassy staff who 
attempted to combat the ambassador's stance. There was at least 
one regular visitor to the embassy who, according to Dumas, did 
likewise: the diplomat Sir Cecil Spring Rice. A former second 
secretary at the Berlin embassy, he was married to Sir Frank's 
daughter, and frequently travelled to the German capital for 
social and family reasons.32 While there, however, he did little to 
disguise his hostility to the German government and its foreign 
policy. Dumas, whose first impression of Spring Rice was of 'an 
untidy, pleasant, vague and yet momentarily shrewd man ... 
with very decided views', commented within days of meeting him 
that he was a decided opponent of Germany and inclined to 
attribute 'a greater amount of Machiavellian cunning to the 
Germans than they are capable of. Shortly thereafter he charac-
terized him as not just 'alarmist', but 'so alarmist in his views that 

3° For Trench's views, see Seligmann, Spies in Unifo,m, 1651 3. 
31 Ibid. 244-5. 
32 Spring Rice's suspicions of Germany are well known. See e.g. Paul M. Kennedy, 

The Rise of the Anglo-German Antagonism, r86crr914 (London, 1980), 253. See also Keith 
Hamilton, Berne of Thame: Edwardian Ambassador (Woodbridge, 1990), 16, 33. 
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I feared he might distort my judgement'. 33 Yet, for all that, he 
was not without influence. As the naval attache noted, Spring 
Rice spoke to many people in the embassy and did much to 
propagate his ideas among anyone who would listen. One eager 
recipient of his wisdom was the military attache. Dumas 
recorded, Spring Rice 'is full of very alarmist views, which he is 
impressing upon Trench and indeed making him write a 
dispatch embodying them'. 34 Given the military attaché's own 
opinions, it is more than doubtful whether he needed much 
encouragement, but this only serves to illustrate further the point 
that the ambassador's outlook on Germany was not universally 
respected in the embassy. 

In addition to the divisions it created in the embassy, Sir 
Frank's positive opinion about the fundamental harmony 
between British and German interests and the possibilities for 
cooperation was also out of tune with the prevailing view in 
London, where the rise to prominence of a new generation of 
Foreign Office officials had led to a much more critical assess-
ment of both the emperor's diplomatic behaviour and 
Germany's foreign policy. Dumas's impressions of the Foreign 
Office and the perspectives of its officials will be examined later 
in this essay. However, in the context of Sir Frank's views, it was 
clear to Dumas, who recorded many times that Sir Frank was 
'utterly out of touch with the powers that be at home', that a 
disjunction existed between the two. 35 As he succinctly put it, in 
contrast to the new views in London, Lascelles represented 'the 
voice of the old diplomacy'. 36 No better illustration of this exists 
than the response of Lascelles to the arrival at the embassy of a 
copy of the famous memorandum of r January 1907 by Eyre 
Crowe on Anglo-German relations. 37 The document caused 
something of a sensation. Dumas thought it breathtaking, noting 
that 'a more amazing indictment of our supineness and folly in 
always giving where we should have refused it would be impossi-
ble to imagine'. He went on: 

33 Dumas Diary, 16 and 19 Oct. 1907, and IO Apr. and 3 May 1908. 
34 Ibid. 30 Apr. 1908. 
35 Ibid. 23 Mar. 1908. 
36 Seligmann, Spi£s in Uniform, 245. 
37 Eyre Crowe, 'Memorandum on the Present State of British Relations with France 

and Germany', 1Jan. 1907. BDiii. 39,420. 
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The point that emerges most clearly to me is that Germany, having 
been the recipient of these doles for so many years, must naturally feel 
amazed and sore at their sudden and to them inexplicable cessation and 
I am surprised that the feeling between the two countries is not stronger 
than it is, while I now see that the grievance is all on this side. Anyhow, 
it is, now it has once been put on paper, the strongest lesson to our 
F[oreign] O[ffice] that could be imagined to stand up like a man and 
say why whenever anything is asked for. 38 

However, this was not how Sir Frank saw matters and when 
Dumas advanced this analysis of the Crowe memorandum, he 
noted that the ambassador was 'horrified' and 'took it back 
rather regretting ... that he had ever lent it'. 39 But then, as 
Dumas had earlier noted, Sir Frank did not like anything that 
was likely to make Britain more 'bellicose' in its dealings with 
Germany. Little wonder, then, that the naval attache felt that his 
reports about Germany's hostile intentions 'carry more weight 
[in the Foreign Office] even than Sir Frank's'.40 

The gulfs that were created within the embassy, and also 
between the embassy and the Foreign Office, were not the only 
problems that Dumas identified in the operation of British diplo-
macy on the ground. The naval attaché also believed that the 
emphasis on conducting high politics through high society had 
another significant drawback, namely, that other aspects of the 
embassy's work-areas that some would have considered as vital 
to Britain's national interests as great-power diplomacy-were 
invariably downplayed and under-resourced. The embassy's 
commercial role was a case in point. While a commercial attache 
was posted to Berlin and entrusted with the essential tasks of 
gathering industrial intelligence and promoting British economic 
interests in Germany, Dumas noted just how little headway was 
made in these areas. This became evident when the newly 
appointed naval attache sought to gain information from within 
the embassy about the building capacity of Germany's shipyards. 
To his 'intense astonishment', the commercial attache could do 
nothing to help. Yet, as Dumas recorded in his memoirs, this 
situation was not down to incompetence, but revealed a deeper 
underlying issue. As he explained: 'To me the great disappoint-

38 Dumas Diary, 31Jan. 1907. 
39 Ibid. 2 Feb. 1907. 
40 Seligmann, Spies in Uniform, 245. 
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ment among the Embassy staff was the commercial attache, who, 
however, is hardly to blame because to acquire the information 
expected from him such a man ... would be entitled to a salary 
of at least £5000 a year, whereas but a few hundred were paid.'41 

It was not only in regard to the British embassy that Dumas 
expressed reservations when wider considerations than high 
society were in question. Britain was also represented in Germany 
by numerous consulates and several legations. Dumas's limited 
dealings with Britain's legations left him reasonably satisfied. Sir 
Fairfax Cartwright, for example, who looked after British interests 
in Munich, was described favourably by the attache on account of 
a 'long and most able despatch'. At the same time, it was gener-
ally acknowledged that Lady Cartwright, who was Italian by 
birth, was 'the cleverest political woman in or out of Italy'.42 

However, his impressions of the British consular system were far 
less favourable. I have described Dumas's reflections on this point 
in some detail elsewhere, so only a short recapitulation of his 
views is necessary here. 43 Briefly stated, he believed that too many 
of Britain's consular representatives in Germany were German 
citizens employed as honorary consuls.44 Given their nationality, 
he regarded their value as limited: while they could and would 
perform routine tasks efficiently, he doubted whether they would 
act in Britain's interests when these clashed with those of their 
native Germany. 

However, his suspicion of German-born consular staff did not 
mean that he necessarily had a high opinion of those British 
consuls de carriere (permanent career officials) whom he encoun-
tered. Colonel Brookfield, the consul in Danzig, for example, was 
described by Dumas as 'useless'. In the naval attaché's opinion, 
the consulate only functioned at all because of the enterprise of 
Brookfield's 12-year-old daughter, Camelia 'Baby' Brookfield, 
whose natural vivaciousness and youthful charm enabled her to 
converse freely with Germans of all kinds. In similar vein, Dumas 
was less than impressed by the consul in Stettin, Ralph Bernal, 
who was 'apt to see an insult in every word spoken to him by a 

41 Dumas Memoirs. Imperial War Museum, 65/23/J. 
42 Dumas Diary, 17 Feb. and 17 Aug. 1907. 
43 Seligmann, Sfri,es in Uniform, 81-6. 
44 The reasons for this are well described by John McDermott, 'The British Foreign 

Office and its German Consuls before 1914', Journal qf Modern History, 50 (1978), on-
demand supplement. 
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German' and who therefore knew no one of consequence in his 
district. Fortunately, in his case, a sociable wife with 'troops of 
friends' made up for the consul's personal deficiencies. Sadly, 
however, in Dumas's opinion, there were no worthy relatives to 
make up for the failings of Henry Turing, the long-serving consul 
for South Holland. He resided in the major commercial centre of 
Rotterdam, a harbour of some importance for trade into and out 
of Germany and therefore a place of no little interest. The naval 
attache could therefore only lament that 'it seems really hopeless 
to have such an idiot for a consul in so important a place'. 45 

However, this fact in itself summed up for Dumas the Cinderella-
like nature of the consular service and the inadequate manner in 
which British diplomatic interests were managed outside the 
confines of the embassy and Berlin high society. 

How should Dumas's impressions of British diplomacy be 
evaluated? In many ways Dumas's time at the Berlin embassy 
was positive. 'I must say that this diplomatic game is the most 
interesting in the world,' he noted appreciatively a year into his 
appointment.46 Part of his pleasure in his work stemmed from 
how cordially he got on with his fell ow embassy staff. He told the 
first sea lord, Admiral Sir John Fisher, for example, that nobody 
had ever been kinder to him than Sir Frank Lascelles.47 And, as 
we have seen, his fondness for his colleagues also included 
respect. The ambassador, his councillor, and the various diplo-
matic secretaries were all competent and effective diplomats, 
especially when it came to mining Berlin high society for nuggets 
of information. Nevertheless, as an outsider, the naval attache 
was well aware that the machinery of British diplomacy in conti-
nental Europe was not without its quirks and failings. Too much 
emphasis was placed on contacts in high society; the outlook of 
the ambassador was out of kilter with that of many of his juniors 
as well as the Foreign Office in London; commercial work was 
badly undervalued; and the consulates did not, in many 
instances, function as they should. The question that might be 
asked is whether a similar pattern applied to the conduct of 
British foreign policy back in London. 

45 Dumas Diary, 6Jan. 1908. 
46 Ibid. 19Jan. 1907. 
47 Ibid. 28 December 1906. 
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The Foreign Office 

Ifliving and working in the Berlin embassy provided Dumas with 
a store of ideas about the conduct of diplomacy on the ground, 
his regular visits to the Foreign Office in London proved equally 
fertile in generating reflections about the conduct of British 
foreign policy in Whitehall. Two points in particular struck the 
naval attache about the operation of the Foreign Office. 

First of all, from his very first visit upon appointment, Dumas 
was made acutely and instantly aware of the deep mistrust that 
existed in London concerning Germany and its intentions, espe-
cially among the younger officials. 48 Thus, for example, his first 
impression of Eyre Crowe, the influential assistant (later senior) 
clerk, whom he rightly identified as 'the man who has most to do 
with Germany', was that he was 'violently anti-German', a state 
of affairs that the naval attache ascribed to Crowe 'being semi-
German' himself. 49 In addition, Dumas noted that Crowe was 
'most pessimistic' about Anglo-German relations and the 
European situation in general and believed that 'war must come', 
a view with which Dumas, who thought Germany unready, 
wholly disagreed. 50 This first impression was to prove enduring. 
Five months later, at his next visit to the Foreign Office, the 
naval attache recorded that Crowe was, if anything, even 'more 
pessimistic about our relations with Germany than he was in 
February last', a viewpoint with which, once again, he disagreed. 
Indeed, on this occasion, he went so far as to record in his diary 
that he thought Crowe's attitude rather alarming. 'For a man in 
such a position to possess such a tone seems to me a very great 
danger', he confided. 51 Yet Crowe did not change his opinion. 
Writing to Dumas in September 1907, the assistant clerk noted: 'I 
am afraid that there is no doubt that Germany is deliberately 
preparing for a big war with us.' By this time, however, Dumas's 

48 For a historical assessment of this phenomenon see Paul M. Kennedy, The Realities 
behind Diplomacy: Background Influences on British External Policy, 1865-1980 (London, 1981), 
61~. 

49 Dumas Diary, 31Jan. 1906. 
50 Ibid. 5 Feb. 1906. Crowe's anxiety at the time of the Moroccan crisis has been 

widely commented upon. See e.g. Samuel R. Williamson,Jr., The Politics efGrand Strate~: 
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51 Dumas Diary, 7June 1906. 
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perspective had altered and he now found himself largely in 
agreement both with this point and Crowe's other fear that the 
British government was not sufficiently alert to the danger.52 

Fortunately there was one ray of hope in Crowe's outlook. As he 
explained to Dumas, 'all his information goes to point that at the 
bottom the K[aiser] is a coward'. On this, too, the naval attache 
was inclined to agree, albeit with the important proviso that he 
did not regard it 'as a factor to count on or make use of.53 

In addition to his sense that Germany was distrusted in the 
Foreign Office, Dumas's other abiding impression of this institu-
tion was that its oversight of Britain's foreign relations was 
conducted from far too narrow a perspective. While the diplo-
matic aspects of Britain's international position were taken fully 
into account, Dumas was convinced that insufficient effort was 
made to see the broader strategic aspects of international prob-
lems. And, of course, as a naval officer, Dumas was especially 
concerned that maritime considerations were not given their due 
weight. As he put it, the Foreign Office 'doesn't think imperially, 
solely departmentally'. 54 This point, which was raised for the first 
time in late 1906, was articulated in detail throughout the 
remainder of his tenure as naval attache. 

To begin with, he expressed the view that the British govern-
ment was too compartmental, with different ministries doing too 
little to find out the views of other relevant departments. As he 
told his colleague the Count de Salis, there was a 'lack of interde-
partmental touch in England' and this prevented the Foreign 
Office from 'getting their information from the Admiralty direct'. 
What was needed, he suggested, was a naval secretary in the 
Foreign Office.55 At a theoretical level, his reason for advocating 
this stemmed from his belief, quite natural in a naval officer, that 
British 'foreign policy really rests on ... naval power' and that, in 
consequence, 'it is the requirements of naval strategies that 
should in the first place dictate the line of policy'. 56 While there 
were probably few outside the Admiralty who would have agreed 
with so stark a statement, Dumas's analysis had a practical aspect 
that would have been more widely accepted. The naval attache 
noted many occasions on which relevant naval information was 
not available to the Foreign Office. Thus, for example, meeting 

52 Ibid. 19 Sept. 1907. 
55 Ibid. 6 Mar. 1907. 

53 Ibid. 1June 1907. 
56 Ibid. 23 Nov. 1907. 

54 Ibid. 19 Dec. 1906. 
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with Sir Charles Hardinge at the Foreign Office injune 1907, 
Dumas was surprised by the permanent under-secretary's appar-
ent failure to realize the wider ramifications of the Anglo-
German naval race. As Dumas recounted in his diary: 
We next spoke of the future of the German ship building and the posi-
tion in eight or ten years and I pointed out how an engineered difficulty 
for us in China or the Mediterranean might leave us to face equal 
numbers in German waters and I was astonished to see him jump up 
... and say 'By God, that's the very point I want for the prolongation of 
the Japanese Alliance'.57 

Similarly, in November 1907, Dumas was amazed to discover 
that the Foreign Office clerk, Gerald Spicer, had no idea about 
the relative naval balance and how massively it favoured Britain 
at this juncture. This, however, was a general malaise in Dumas's 
view. As he recorded: 'he, and in this he represents the F[oreign] 
0 [ffice] as a whole, is also marvellously ignorant of the power of 
England'. 58 Likewise, a meeting with Hardinge a few days later 
to discuss the Baltic question-then a matter of international 
negotiation over a possible convention-led Dumas to outline 
some of the naval considerations applicable to the issue, matters 
which the naval attache had assumed were already known to the 
permanent under-secretary. Unexpectedly, he discovered that 
they were not. 'Well, no one tells me these things', Hardinge 
informed him. 59 

This lack of coordination between foreign policy and naval 
policy had serious consequences so far as Dumas was concerned, 
in that Foreign Office actions were often undertaken without due 
consideration for naval matters. This was bad enough when it 
affected general deliberations, such as the above-mentioned 
negotiations over the Baltic convention, but was alarming when 
applied to such germane matters as the Anglo-German naval 
race. Yet, as Dumas recorded, even here there appeared to be a 
disjunction. A diary entry dated February 1908 is instructive 
about Dumas's concerns: 
[To the] embassy where they showed me a very foolish memo on the 
English official view of the rising German naval power evidently written 
in the FO without reference to the Admiralty and which is to be handed 
by Sir Frank to Bülow. It is so absurd that he naturally objects and I 

57 Ibid. 4June 1907. 58 Ibid. 16 Nov. 1907- 59 Ibid. 26 Nov. 1907. 
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assisted Sir Frank for about half an hour in making out a telegram 
calling for elucidation and facts, some of which were not stated 
correctly.60 

If this was an example of 'the terrible ignorance and blindness 
of the FO', a matter about which Dumas was apt regularly to 
complain, it also provided Dumas with ammunition against his 
own department, the Admiralty. As he explained to Captain 
Edmond Slade, the director of naval intelligence (DNI), no small 
part of the problem was the navy's failure to enlighten the diplo-
mats and he denounced in no uncertain terms 'the fatuous policy 
of the Admiralty re not forcing on the FO a recognition of the 
fact that all these questions are at bottom naval strategy'.61 

Dumas partly explained this unsatisfactory state of affairs on the 
basis that Hardinge and Fisher seemed to hate each other. While 
reassuringly human, this explanation did not make the lack of 
communication between the two senior professionals in their 
respective departments any more palatable.62 In particular, such 
a state of affairs had implications for the overall coordination of 
British foreign policy. Dumas's assessment of this matter will be 
discussed in the next section. 

Machinery for the Coordination of Foreign Policy 

As we have seen, Dumas was far from impressed by the Foreign 
Office's grasp of the naval dimension of British foreign policy. 
However, this criticism was part of a wider analysis of the failings 
of British foreign policy as seen by this outside observer. It encom-
passed not only a denunciation of the Admiralty's failure to have 
maritime issues firmly understood by diplomats and a suggestion 
that a naval secretary be appointed in the Foreign Office, but also 
a less than flattering assessment of the effectiveness of the body 
charged with coordinating Britain's foreign and security policies, 
the Committee of Imperial Defence (CID). In Dumas's view, this 
was not flourishing under the auspices either of its acerbic secre-
tary, Sir George Clarke, or the Liberal government. 

While Dumas was not always the most moderate of commen-
tators, it must be said at the outset that he formed a particularly 

60 Ibid. 21 Feb. 1908. 61 Ibid. 20 Dec. 1907. 62 Ibid. 22 Apr. 1908. 



A Naval Attache's Reflections 455 

negative opinion of Sir George Clarke, the very first secretary of 
the CID. In this respect, of course, he was not alone among naval 
officers. The first sea lord, Admiral of the Fleet Sir John Fisher, 
once famously and maliciously noted of him that: 'The sooner we 
send Clarke to die of yellow fever as Governor of some West 
Indian Island, the better!'63 If Dumas did not go quite this far, he 
nevertheless clearly found Clarke objectionable, a view that influ-
enced his assessment of the CID. Their first meeting was on 1 

February 1906. Dumas, who at this point was doing a tour of all 
the offices and departments that were connected with his work, 
found himself taken round the CID, where he quickly entered 
into a discussion about the possibility of a German invasion of 
the British Isles. Dumas and Clarke evidently disagreed on this 
point, but what was striking was not their lack of concurrence-
this, after all, was a hotly contested topic-but Dumas's assess-
ment of Clarke's character. 'He insists that we must have 30 
hours notice to which I wholly demur', Dumas recorded, 'but he 
is much too strong a man to argue with. '64 Yet, argue about it 
they did some eleven months later. The cause of their spat was a 
dispatch that Dumas had written in November 1906, in which he 
argued-largely with the ulterior motive of persuading the 
Foreign Office to employ British-born career officials in the 
consulates located in the principal German sea ports-that a 
German raid on Britain was possible. 65 This suggestion was quite 
contrary to Clarke's way of thinking and when he met the naval 
attache he said so in no uncertain terms. Dumas was outraged: 
To the C.I.D. where I had a most tremendous interview ... with Sir 
George Clarke whose criticism is wholly destructive and was I thought 
absolutely insulting as regards my honesty in saying that invasion was 
possible. He kept on saying that any such preparations were impossible 
as we had agents everywhere, but he was unable to say who they 
were.66 

Against this backdrop, it is perhaps not surprising that Dumas 
gave considerable credence to the gossip passed to him by his 

63 Sir John Fisher to Lord Tweedmouth, 9July 1906. Quoted in Arthur J. Marder, 
Fear God and Dread Nought: The Correspondence ef Admiral ef the Fket Lord Fisher ef /Glverstone, 3 
vols. (London, 1952-g), ii. 83. 

64 Dumas Diary, 1 Feb. 1906. 
65 Seligmann, Spies in Uniform, 191-2. 
66 Dumas Diary, 19 Dec. 1906. 
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friend Captain Nicholson, the CID's naval assistant secretary, that 
all was not well with the functioning of the committee. In 
Nicholson's analysis, which Dumas implicitly accepted, part of the 
problem was that the allegedly limited personal abilities of the 
politicians at the helm following the Liberal Party's accession to 
government towards the end of 1905 marred the committee's oper-
ation. Dumas had already been told by the DNI, Captain Charles 
Ottley, that Prime Minister Sir Henry Campbell Bannerman was 
widely distrusted and would later be told by Crowe 'in so many 
words that Campbell Bannerman was an old fool and wholly 
unable to grasp the meaning of what was going on in the world'. 
As a result, Dumas was easily convinced. 67 This story of a meeting 
during the Moroccan crisis was typical of his perspective on the 
operation of the CID under the new government: 
Campbell Bannerman is proving a poor substitute for Balfour as presi-
dent. Asquith appears to be hated by the rest. C-B is generally asleep 
and the one strong man is Grey who caused the utmost consternation at 
one of these meetings by casually announcing that he had told the 
German ambassador that morning that if they fought France over 
Morocco they must fight England too. As Nicholson said this even woke 
up C-B.68 

The importance of this farcical tale, which Dumas repeated to 
fellow diplomats at the Berlin embassy,69 is that this negative 
assessment of the CID was made by someone who also believed 
that there was a disjunction between the Berlin embassy and the 
Foreign Office, and who further maintained that British foreign 
policy did not adequately consider naval factors. If the CID 
under the direction of the 'destructive' and 'insulting' Sir George 
Clarke and the leadership of the 'generally asleep' Campbell 
Bannerman could not pull the threads together, how were 
Britain's international relations to be properly coordinated? 
Dumas's assessment was that they were not.70 

67 Ibid. 12Jan. 1906, 4June 1907. 
68 Ibid. 7 June 1906. For a discussion of Grey's conversation with Metternich see 
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A Reform Programme for British Foreign Policy 

The natural corollary of Durnas's impressions of the quirks and 
inadequacies in the management of British foreign policy in all 
the areas where he encountered it-Britain's diplomatic missions 
overseas, the Foreign Office in London, and the corridors of 
Whitehall in general-was that he began to consider how some 
of these deficiencies might be remedied. His solution was to 
devise a series of reforms designed to recast the entire basis upon 
which Britain's international relations were conducted. At the 
heart of this proposed programme was the notion that strategic 
considerations should dictate the formulation of foreign policy. 
To this end, he suggested a substantial restructuring of the rele-
vant bureaucratic and administrative organs of government, 
which he believed should be organized solely with a view to 
ensuring that the principal objective of Britain's foreign policy 
machinery was the effective implementation of strategy. 

Essentially, his plan consisted of four elements. First, that the 
civilian ministers for the armed forces be abolished and that 
control over the army and navy be placed in the hands of the 
foreign secretary, who would thereby control both the formula-
tion of foreign policy and the fighting services, which in the last 
resort were only tools for achieving it. Secondly, that strategic 
boards be created to administer the army and navy and that 
these boards be placed within the ambit of and under the over-
sight of the CID. Thirdly, that the CID itself be recast to consist 
only of those most responsible for Britain's international position, 
namely, the prime minister, the foreign secretary (who, we recall, 
would also be the minister responsible for the army and navy), 
the respective heads of the naval and military strategic boards, 
and a secretary. Finally, as the pinnacle of his scheme, he 
proposed that the recast CID should become the effective locus 
of strategic (and, therefore, foreign policy) decision-making.7 1 

Dumas's scheme, a bold and imaginative attempt to integrate 
foreign and security policy, was not destined to be carried out, but 
this was not for want of pushing by the attache. Dumas made 
various attempts to spread his ideas among the influential. Thus, in 

71 Dumas Diary, 18 and 29Jan. 1908. 
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January 1908, he put his ideas into a long memorandum, which he 
forwarded to W. L. Ainslie, a former director of the Thames 
Ironworks and a prominent member of the Navy League. In 
March he sent the same memorandum to Eyre Crowe. Crowe 
agreed with Dumas that 'the dissociation of strategy from policy 
has been at the root of all our evils' and went on to commend 
Dumas's initiative, stating that 'anything that your scheme can do 
to coordinate these essential factors on a workable plan will be to 
the good'. 72 However, beyond suggesting that the memorandum 
be shown to his brother-in-law Spencer Wilkinson, leader writer 
and military correspondent of the Morning Post, whose interest in 
the better coordination of foreign policy and strategy was well 
known, there is no evidence that he did anything with it. 73 

Undeterred by this failure, Dumas continued to develop and 
press his ideas, taking numerous steps to advance them even after 
his tenure as naval attache had ended. Thus in the spring of 1909, 
while serving as flag captain at the South African Station, he tried 
to popularize his ideas among the many members of Lord Milner's 
so-called Kindergarten resident there. Adapting his message to suit 
these enthusiasts for imperial unity, Dumas stressed that his 
reforms included the creation of an imperial admiralty staff on 
which the self-governing colonies would be represented. This, he 
argued, would both result in the better conduct of Britain's inter-
national affairs and represent a 'real and important' move in the 
direction of closer cooperation between the different parts of the 
empire. Nevertheless, despite his argument's slightly different 
nuances, the essentials of his proposal remained the same. 

Thus although his new paper was revealingly entitled 'The 
Provision of an Admiralty Staff as a Step towards Imperial 
Union', it continued to argue that the CID should be reconsti-
tuted and given the determining voice over foreign, military, and 
naval policy, adding in for good measure this time that its new 
executive powers should also extend to colonial policy. Dumas 
gave a copy of this memorandum to Charles Boyd, the imperial 
propagandist and a member of the Kindergarten for onward 
transmission to Lord Milner. 74 He also gave a copy to Philip 
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Kerr, the future editor of Round Table and another leading 
member of the Kindergarten, so that he could forward it to the 
leader of the Unionist Party, Arthur Balfour. 75 At the same time, 
he attempted to get matters moving at the Admiralty and to this 
end wrote to Admiral Fisher proposing the creation of a naval 
staff college. 76 The aim of this memorandum, which he also sent 
to other key figures in the navy, including Prince Louis of 
Battenberg, Reginald Custance, and Lord Charles Beresford, 
was to use the proposed staff college as a stepping stone to the 
creation of an Admiralty Staff. 77 This, of course, was to be one of 
the building blocks of the reconstituted and executive CID. Sadly 
for Dumas, nothing came of these efforts either. His proposals, 
however, once again provide a clear guide to his view of the 
unsatisfactory state of Britain's machinery for coordinating 
foreign and security policies. 

Conclusion 

Dumas's two and a half years in Berlin, which he fully docu-
mented in his diaries, memoirs, and letters provide a unique 
outsider's guide to the conduct of British diplomacy and foreign 
policy in the Edwardian era. Dumas was an excellent observer 
because, although he was fascinated by his work and enjoyed 
immersion in the strange world of the diplomatist, he never lost 
his critical faculties. His observations about the people he met 
and the administrative arrangements under which he laboured 
were always acute. Similarly his proposals for change, while ulti-
mately futile, show how he carefully evaluated the profession that 
he had temporarily joined. As for the importance and delicacy of 
the task that faced the Foreign Office, decision-makers in 
London, and the diplomats on the ground, of this Dumas had no 
doubt. Indeed, it informed one of his earliest judgements. 
Contemplating his new role in early 1906, he remarked: 
'Somehow all of these F[oreign] O[ffice] officials impress me as 
persons playing with fire and just wide awake enough to the fact 
that they cannot extinguish what they light, to realise that the 
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playing must be of the most exiguous type. '78 Yet, for Dumas this 
proximity to the flames was part of the attraction. 'It is delight-
ful', he wrote a year and a halflater, 'to live on the edge of a 
volcano of the magnitude of that where I reside.'79 In many 
ways, these pyrotechnical analogies by Britain's naval attache in 
Berlin are a fitting verdict on the management of Anglo-German 
relations in the period leading to the First World War. 

78 Dumas Diary, 31Jan. 1906. 
79 Ibid. 1 June 1907. 
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