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EDITOR’S NOTE

destined in all probability to take permanent place along-

side the three Fighting Services, is an historical theme of
exceptional importance; but the editor suffered repeated misfortune
in his search for an author. Of Mr O’Brien’s four predecessors,
one died, and two departed to other work before they had produced
useful drafts even of a single chapter. The fourth, Mr Francis
Wormald (now Professor of Palzography at King’s College, London)
produced during the latter years of the war a valuable study of Civil
Defence manpower; but was then recalled to his duties in the
British Museum. When the war ended Mr O’Brien accepted
responsibility for the volume, but was unable to work at it full time.
His task, which he has now successfully completed, has been arduous
and would have been still further protracted had it not been for the
aid given by various persons whom he will wish to thank on his own
behalf. The editor desires particularly to acknowledge the assistance
he has received from the long and valuable studies on the Fire
Service measures prepared by Sir Arthur Dixon for departmental
use. He desires also to thank Mrs S. M. Ferguson who has been a
great aid during the past year in getting some of the later chapters
into final shape while Mr O’Brien was working against time.

W. K. HaNcock

THE advent of a fourth Service, ‘Civil’ by designation yet
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PREFACE

development linked to the growth of threats of aerial attack.

It had origins of a kind during 1914-1918, a long period of
desultory consideration in the 1920’s and 30’s, a new practical
application after 1935, a more rapid peace-time growth during and
after the Munich crisis, and a continuous modification in the long
years 1939-1945.

The civil defence of the United Kingdom during the Second
World War grew into an affair of great complexity and the area
which its history might cover is immense. In order to present an
account of manageable proportions the author has been compelled
to give his main attention to the preparation and application of ‘first-
line’ passive defences; these comprised what were known for many
years as ‘A.R.P.’ (air raid precautions) and ‘Emergency Fire Pre-
cautions’. They were the group of functions which were the responsi-
bility of the A.R.P. Department and Fire Service Divisions of the
Home Office and (once war began) of the newly established Ministry
of Home Security. Many other Government Departments together
with voluntary agencies and industrial concerns were also concerned
with air raid protection problems. The author has, therefore, tried to
give full emphasis to the co-ordinating functions of the Home Office
and the Lord Privy Seal before the war and of the Minister of Home
Security and his representatives in the country—the Regional Com-
missioners—during the war. In fact if he were compelled to define
British civil defence as organised up to 1945 in one sentence, he would
suggest, ‘co-ordination (or perhaps co-operation) writ large’.

The most obvious duties of the passive defence organisation were
to provide air raid wardens and such specialist branches as the fire-
fighting services, first-aid, rescue and decontamination squads and
bomb reconnaissance units ready to go into action in air raids. But
the functions of civil defence went far beyond the immediate duty
of helping to defeat air attacks in detail as they occurred. They
included the provision of shelters, arrangements for air raid warnings
and the black-out, the supply, maintenance and distribution of
many types of special equipment, the recruitment and training of
personnel for new and often unpredictable tasks, plans for the best
disposition of civil defence’s share in the nation’s manpower resources
and constant readjustment of organisation and methods in readiness
for new forms of attack. Civil defence in war-time waxed and waned
in size and in variety as the threat it was designed to counter was first

r I N\ HE subject this volume records was in a state of constant

Xv
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postponed, then redoubled and then materialised in an irregular and
partly unexpected manner. Although the threat of German air
bombardment varied in intensity, it would be wrong not to regard
it as continuous. In air attack (even more than in other forms of
attack) the enemy possessed the initiative and the civil defence
organisation had, therefore, to remain alert and manned through-
out the five and a half years of war. There is much truth in the view,
expressed to the author by someone who had served for five years as
a London warden, that ‘civil defence was essentially a waiting game’.

The effort civil defence represented was great and continuing; so
great, in fact, that the author has been unable to record all its aspects
in the space afforded to him. The reader may be surprised, for
instance, at the relatively small proportion of the volume devoted to
description of air attacks. The reason is that much more time and effort
were spent on preparations for large-scale bombardment than on
dealing with the consequences of the bombs themselves. Civil defence
planning, administration, training and reorganisation consumed a
large share of the nation’s war effort; and in the event, the scale of
attack was fortunately much smaller than had been expected.

Post-raid activities is another large field of effort that does not
receive a great deal of attention in this book. These were not for the
most part the executive (as distinct from the co-ordinating) responsi-
bility of the Minister of Home Security; moreover, some of the most
important of them are, or will be, recorded in other volumes of this
series of histories—for example, the ‘care of the homeless’ in Pro-
fessor R. M. Titmuss’ Problems of Social Policy, feeding problems in
R. J. Hammond’s Food, Vol. II and repairs to housing in C. M.
Kohan’s Works and Buildings.

Slender treatment has been given to the important contribution
made to civil defence by certain voluntary organisations. Outstanding
among these was the W.V.S. (Women’s Voluntary Services for Civil
Defence) which after 1938 was closely woven into the Home Security
organisation. It has had, however, its own historian; and its manifold
functions fell for the most part outside the sphere of ‘first-line’
passive defence. But the occasional notice accorded to it in this
volume must not be read as a failure to recognise the vital services it
rendered. It is also regretted that more space could not be given to
the prominent contribution in action and in war-time training
of the British Red Cross Society (including the Scottish Branch),
St John Ambulance Brigade and St Andrew’s Ambulance Associa-
tion. Much of this work comes within the scope of the official Medical
Histories of the War.

Other gaps of which the author is conscious include fuller treat-
ment of the Home Security organisation’s physical communications
and the war-time development of industrial air raid precautions,
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including the policy of dispersing firms. ‘Anti-invasion’ functions,
which bulked so large among the preoccupations of Regional Com-
missioners and local authorities in some areas, have of necessity been
regarded as outside the scope of this history but will no doubt be
fully recorded in the official Military Histories of the War.

* % *

The rubric printed opposite the title page summarises the condi-
tions under which this book has been written. The practices that
have been followed in documentation and the printing of references
have been described in the preface to the first volume in this series of
histories.! The main sources of this volume, like those of the others in
this series, have been the official documents. The author tried
throughout to base his statements on written evidence, but like his
colleagues he found it most necessary and desirable to supplement
this evidence where possible by consultation with the active partici-
pants in the story.

Unfortunately, apart from three exceptions, time would not permit
him to visit and consult local authorities, whose experience would
have proved valuable material. Westminster City was the authority
within whose boundaries his research was carried on, and Oxford and
Dover happened to be the scenes of informal visits; and he would
like to thank the officials of these three authorities for their help and
kindness.

Officials in the Cabinet Office and the Home Office were un-
failing in their kindness and without their help the history could not
have been written. In his actual research the author had most
valuable help at various times and for varying periods from Miss M.
Harrison on air raid shelters, Mr J. C. Sheffield, M.B.E., on the
Services’ training, warning arrangements and the black-out, Mr
A. T. Hardman on the work of the Regional Commissioners and Mr
G. N. Seddon, M.c., on fire prevention and air raid operations. More
recently Mrs S. M. Ferguson did much to help and encourage the
author in the last stages of research and writing. Miss M. M. White
of the Home Office gave from beginning to end invaluable and
ungrudging clerical help.

T. H. O’B.
Combe,
Oxfordshire,
315t December 1953

1 British War Economy, W. K. Hancock and M. M. Gowing, H.M.S.0. 1949.
B
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CHAPTER I
INTRODUCTION

Civil Defence

HE civil defence of the United Kingdom in the war of

1939—45 grew finally into an affair of much complexity. A

special Department of State, the Ministry of Home Security,
was established at the outbreak of war to administer, with other
central authorities and regional and local institutions, the many and
changing problems to which it gave rise. Millions of ordinary
citizens outside the Armed Forces became involved in its activities,
both as victims, in some manner, of enemy aggression and as
members of organised bodies giving war service. For the German air
offensive against Britain developed, as experience during 1914-18
foreshadowed, into a major item of the enemy’s strategy—a campaign
in its own right. During certain phases of the six-year struggle the air
attack on the people and property of Britain weighed heavily in the
balance between victory and defeat.

Though the threat represented by German air bombardment
varied much in intensity, it is inaccurate not to regard it as con-
tinuous. The enemy, as the attacker, possessed the initiative; and
there is evidence to suggest that the initiative is even more valuable
in modern air warfare than in land or sea operations. Thus the
German Air Force, once overcome by the defences—as in the Battle
of Britain of 1940—soon altered its tactics and employed new ruses
and weapons. It was not until the main Allied armies had successfully
assaulted German territory in March 1945 that the threat to these
Islands, then taking the form of long-range rockets, finally ended.?

The civil defence organisation had therefore to remain alert and
manned during five and a half years. Throughout this period its
functions went far beyond the immediate duty of helping to counter
air attacks ‘on the ground’ as these occurred. They included
adjusting its operational organisation and methods to new forms of
attack, maintaining and supplying special equipment, recruiting
and training persons for new and often unpredictable tasks and
planning the disposition of its share of manpower resources.

The last item in this list may serve as a reminder that civil

! Main assault on the Rhine, 23rd/24th March 1945. The last rocket fell on British
soil on 27th March 1945.

3



4 Ch.1: INTRODUCTION

defence, wide though its activities became, was but one of a number
of services defending Britain against air attack. The part of the Royal
Air Force in this campaign was, of course, pre-eminent; and that
of the Army’s Anti-Aircraft Command was of almost equal import-
ance. The Royal Observer Corps, under the control of Fighter
Command, was the primary source of intelligence for the whole
defence system about the movement over Britain of hostile aircraft.

The part played by these and other services forms a story with
which this volume is only indirectly concerned. Attention is drawn to
it here owing to the need to recall the wider picture it evokes if
certain aspects of civil defence are to be fully understood. Two
examples of the type of relationship in mind may suffice. Since during
193945 the nation’s resources of manpower and materials were
strained to an unprecedented degree, competition frequently arose
between the claims on these of the more active defences and those
of passive defence. Such competition was also evident in the
loftier sphere of grand strategy. What, for example, were the
respective weights to be attached for the defence of Britain against air
attack to the passive method of civil defence and the aggressive
counter-action of the Royal Air Force?

An attempt will later be made to notice some of the answers given
from time to time to these questions. It will be sufficient to state here
that the organisation of passive defence on British soil by civilian
forces was given much more weight, both absolutely and relatively
to other defence methods, than it had possessed under the German
air bombardment of Britain during 1914-18.

It is true that the scale of the enemy’s attack in 193945 was many
times greater than it had been twenty-five years earlier. But this fact,
since it is only a statement of quantity, does not destroy the value of
all comparison between the air attacks on Britain in the two wars.
The quantitative ‘progress’ which experts measure to estimate the
scale of an attack does not, it cannot be too strongly insisted, tell the
whole story.

The point is of importance for students of the subject in an era in
which marked ‘progress’ has been made in the technique of air warfare
by the invention of the atomic bomb. This invention has given fresh
currency to the view that ‘nowadays every war is different from the
one before’—which, if it were valid, would abolish any need to learn
the lessons of past experience.

Clearly, the British authorities planning defence measures between
the wars profited from the experience of the air attacks of 1914-18.
For this reason, and because of some similarities between the first
series of attacks and the later ones, a brief summary of the 1914-18
assault will shortly be attempted.

The study of the planning process which follows will show that the
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authorities were engaged in marrying the lessons of the past to a
future hypothetical experience. Many years before another major
war was probable or even possible, they were concerned, as the
authorities of every State are bound to do, with preparing for such an
event. The process was full of difficulties. For, if the metaphor may
be continued, while the first partner brought the solid data of
experience to the union the second showed the uncertainties and
hesitations of a bride. Against what aggressor or combination of
aggressors was Britain preparing to defend herself? What was the
capacity of these aggressors in terms of aircraft, explosives and military
skill to inflict damage on Great Britain ?

The forecasts of the enemy attack, or the experts’ answers to the
second question, brought some curious results in the sphere of admin-
istrative planning. And the difficulties which confronted the planning
authorities at the highest level in reaching decisions on the basis of
hypotheses were accompanied by difficulties for administrators on a
lower, more executive, plane.!

Some further observations must be made here on the peace-time
planning which forms the topic of the first Part of this volume. This
process, extending over most of the twenty-one years of peace, fell
into two well-defined phases. In the first, lasting until the spring
of 1935, planning for civil defence was the concern predominantly of
the top strata of the Government—the Cabinet, the Committee
of Imperial Defence and its sub-committees—and was conducted
in secret. In the second, which opened with the creation of an
AR.P. Department at the Home Office, plans began to receive
concrete application and to involve a much wider circle of central
and local officials. They also, it is vital to note, then began to involve
the general public, who became aware that practical steps were
being taken to defend the nation against future air attack and were
asked to co-operate in these preparations.

The forms and degree of this public co-operation during 1935-39
will be examined in the appropriate place. What requires emphasis
at the outset is that public opinion, or more precisely the public
attitude towards another war, was a cardinal factor in peace-time
planning of civil defence, even during the earlier phase when this
planning was being conducted in secret.

To state that we are still too close to the epoch now called ‘between
the wars’ to pass lasting judgments upon it is but to repeat a truism.
We are, nevertheless, able to distinguish some features of that
epoch as pre-eminent. On the material level, for instance, the
‘Great War’ of 191418 had caused an unprecedented drain on the
country’s economic and financial resources, recovery from which in

1 See R. M. Titmuss, Problems of Social Policy, Chapters I and I1.
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the 1920’s and ’30’s proved slow and difficult. On the moral plane the
national exhaustion, though harder to measure, was probably as
great. It seems fair to say that a large part of the nation continued
right up to the startling international events of 1938 to comfort
themselves with the idea that the war which ended in 1918 had been
‘a war to end war’.

Both of these features deeply affected preparations for all forms of
national defence. Neither the material resources nor the will for
re-armament were readily available. To quote an official retro-
spective judgment, ‘the failure to equip our forces on an adequate
scale was mainly due to the political and economic circumstances
of the decade before 1939, which had the result of postponing until
too late the start of an effective programme of re-armament’.?

This situation had one unfavourable result on civil defence
preparations which deserves to be singled out for mention. Owing to
the slowness with which funds were made available for defence,
technical experiments of various kinds, urgently needed to provide
the planners with information, were long delayed. The formulation
of policy regarding air raid shelters, for example, was seriously
hampered by lack of data which only up-to-date experiment could
provide. :

It has been suggested that the public’s attitude towards another
war was a cardinal factor in planning. The air attacks of 1914-18
had proved that the public attitude during a war had attained quite
new significance, and this lesson was constantly in the minds of the
planning authorities. The first of the many committees to examine
the problem of further air attack reported (in 1922) that ‘the moral
effect of air attack is out of all proportion to the material effect which
it can achieve’. It recognised that the problem of morale, hitherto
regarded as relevant only to the fighting forces, would apply in
another war to the entire domestic population.

Events during 1939—45 were fully to justify this emphasis through-
out the planning phase on morale. But it seems, at least on the
evidence of recent history, that the temper of the British people does
not become warlike until a war has actually started. Still suffering
from the exhaustion, material and moral, of the 1914-18 ordeal the
people were most reluctant to believe in the probability of another
world-wide catastrophe. Planning for air raid precautions thus
lacked the public support it might otherwise have received—until
the catastrophe was imminent.

It appeared in retrospect to one who had taken a leading official
part for thirty years in defence preparations that ‘our traditional
policy of peace was carried this time to the verge of risk and beyond’.?

1 Central Organization for Defence, Cmd. 6923, 1946, p. 4.
* Lord Hankey, Government Control in War, 1945, p. 82.
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The War of 1914-1918

The first attack by hostile aircraft on English soil was made on
Christmas Eve 1914 when a single German aeroplane dropped a
bomb near Dover Castle, which caused no damage except broken
glass. London was bombed for the first time on g1st May 1915 by a
single German airship which dropped over a ton of bombs, mainly
on the East End, killing seven people and injuring thirty-five. From
the summer of 1915 until near the end of 1916 Jeppelin attacks on
Britain by night were fairly frequent, and it was some time before
effective means of countering them were devised. The official historian
of these attacks reached the conclusion that, even if the Jeppelins
had been built and maintained solely for the purpose of raiding the
United Kingdom, they would from a military standpoint ‘have more
than justified the money and ingenuity that went to their building’.!

Though London was usually the enemy’s main objective, navi-
gational difficulties and other factors often resulted in his airships
cruising at large over the countryside, dropping their bombs on
isolated towns and villages and causing both damage and public
alarm. East Anglia, lying on the raiders’ normal path to London,
received a special share of their attention. In a raid on Hull in June
1915 a single airship dropped high explosive and incendiary bombs
which killed twenty-four people, injured forty, destroyed about forty
houses and shops and damaged many others. Rioting broke out in the
town afterwards, and shops owned (or supposedly owned) by
Germans were sacked before order was restored by troops. In the
next January the first large-scale deliberate attack on the industrial
Midlands caused much public nervousness in that area.

This attack of 31st January 1916, though it was, in fact, to prove
the last of the formidable airship raids, led to some important changes
in defence arrangements. General responsibility for the air defence of
Britain had been vested since September 1914 in the Admiralty, with
the War Office playing an important but subsidiary role. This
division of responsibility was found unsatisfactory; and in February
1916, when the assumption that the whole country was liable to air
attack had been accepted, responsibility for all Home Air Defence
was transferred to the Army. The operation of the defence system was
in charge of Field-Marshal Lord French, Commander-in-Chief,
Home Forces.

Lighting restrictions was the sphere in which the civil authorities,
in the person of the Home Secretary, made their first major admini-
strative contribution to the problem of air raid defence. An Order in

1 H. A. Jones, The War in the Air (Official History of the War of 1914-1918, Vol. III,
1931, P. 243). The whole of the present section is much indebted to this account.
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Council of 12th August 1914, made under Section 1 of the Defence of
the Realm Act,! which empowered the competent naval or military
authority at any defended harbour to order the extinction of all
visible lights during specified hours was the first regulation giving
power to control lights. About a month later the first general regula-
tion was made authorising the Home Secretary to issue orders for the
extinction or dimming of lights in any specified areas. At the request
of the Commissioner of Metropolitan Police, whose appeals to the
public in the matter had been ineffective, the Home Secretary issued
on 1st October 1914 a comprehensive order relating to London which
introduced drastic ‘dimming’ of the metropolis.

Elsewhere in the country lighting restrictions became the subject of
some confusion due to the fact that the Home Office, Admiralty, War
Office and many local naval and military authorities were all con-
cerned with them. Individual naval and military commanders soon
adopted the practice of calling for aid from the civil power, in the
shape of the local police, in enforcing their regulations. After many
conferences between the three Departments, decisive action was taken
to introduce more uniformity. Responsibility for lighting restrictions
was concentrated in the Home Office, which issued a series of general
orders on the subject on 8th April 1915; all existing orders made by
the naval and military authorities were revoked.

A civil Department was thus, in one important sphere of defence
and in a spirit of empiricism rather than of logic, given authority
overriding that of the two Service Departments. After the big
attack on the Midlands already referred to, lighting restrictions
were extended to cover the whole of England except six western
counties. Many local authorities in these exempted counties asked,
however, to be included in the restriction schemes.

The problem of warning proved more difficult of solution. In the
first phase of the war distribution of warnings had been entrusted to
Chief Constables. Here again the Midlands attack, by causing an
epidemic of false reports which in turn caused widespread stoppages
of work, brought radical reform. At the urgent request of the Cabinet,
Lord French was asked to prepare a new warnings scheme, which
came into permanent operation on 25th May 1916.2 This was based
on the division of England, Wales and Southern Scotland into eight
‘warning controls’, each in charge of a ‘warning controller’ who
represented the Commander-in-Chief, Home Forces. The warning
control areas and the many smaller ‘warning districts’ into which
each of these was divided corresponded to the telephone organisation
of the country. The military authorities now became responsible for
initiating the warnings, which were disseminated by civilian

! 4 and 5 Geo. 5, Ch. 29.
2 See H. A. Jones, op. cit. Vol. II1, pp. 171-178.
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telephone operators in accordance with ‘warning lists’ prepared
beforehand by the police.

The warning controllers had various sources of information about
the movements of hostile aircraft. The most important, an elaborate
system of observer posts, deserves brief mention because in this
instance transfer of responsibility took place in the reverse direction.
Manned originally by soldiers unfit for more active service, the
majority of these posts throughout Britain were taken over by the
police in December 1917.

This warning organisation seems to have worked well during the
remainder of the war. It was concerned, of course, with operational
needs, including the warning of factories on war work, and did not at
first include any arrangements for warning the general public.

The controversial issue of public warnings did not become acute
until the second chief phase of air bombardment, the daylight attacks
by heavier-than-air craft of 1917. During the summer of 1916 the
improved technique and organisation of Britain’s defences finally got
the measure of the Zeppelins. The Germans, suffering serious losses,
correctly decided that there was no future for this weapon, at least in
attacks on Britain. Since bombing attacks by aeroplanes had so far
been only ‘tip-and-run’ affairs the winter of 1916-1917 introduced a
welcome lull for the British people and the defences, comparable to
the lull of 1943 or the spring of 1944 before the opening of attack by
‘V-weapons’.

Lighting restrictions were, as a result, eased and the defences
reduced. But in May 1917 the Germans began a series of assaults with
twin-engined aircraft, called Gothas, which soon became severe. The
daylight attack of 13th June on London by fourteen Gothas was the
worst single attack of the war measured in casualties, which numbered
162 killed and 426 injured; 118 high explosive and incendiary bombs
were dropped on the City and the East End. This raid, according to
one authority, ‘stirred the country’; and it was followed by another
on 7th July against roughly the same targets which also caused
many casualties as well as material damage estimated at £205,000.

Public feeling was now deeply roused, with indignation against
the enemy and irritation at what were regarded, rightly or wrongly,
as deficiencies in the defences. After the second big London raid the
War Cabinet appointed General Jan C. Smuts as its special adviser
on home defence against air raids, as well as on British air organisa-
tion in general. The reports he made to the War Cabinet cannot
be summarised here!; though it must be mentioned that his proposals
on air organisation had an important influence on the creation in
April 1918 of a separate air service, the Royal Air Force.

The changes which followed mainly concerned the military aspects

1 See H. A. Jones, op. cit. Vol. V (1935), Appendices 6 and 7.




10 Ch.1: INTRODUCTION

of the defence system. What is of more interest to this narrative is the
development from the summer of 1917 of greater public nervousness
under attack or the threat of attack. The strain of war had by this
time been considerable, even for those not on active service. It is
not surprising that sections of the public began to demand with some
urgency that the Government should institute public warnings and
provide public shelters. There was talk, doubtless originating from
troops on leave from Flanders, that the enemy would soon employ
poison gas against the British people in their homes.

The Government only gave in gradually and reluctantly to
demands for public warnings in London. In July 1917 a system was
introduced, under the control of the Commissioner of Police, which
to those accustomed to the sirens of 1939—45 may appear somewhat
primitive. Warnings were distributed partly by maroons (or sound
bombs) fired into the air, and partly by policemen on foot, on bicycles
or in cars carrying Take Cover placards and blowing whistles or
sounding horns.! By late summer the Germans had abandoned
daylight raids and turned to the new tactic of acroplane attacks by
moonlight. In December, after much further discussion, public night
warnings for London were introduced, but only with a strict time-
limit. It was not until March 1918 that the Home Secretary, on the
advice of the Commissioner of Police, authorised the use of maroons
at any hour of the day or night.

The problem of providing public shelters began to assume big
proportions towards the end of 1917. The daylight attacks of the
summer had caused large crowds to seek shelter in the Underground
stations; and the moonlight attacks of September had brought a
tendency to panic among a section of the people in the East End,
well aware of the fragile nature of their dwellings. ‘Trekking’ into
the safer western districts of London became a common practice.

The Commissioner of Police allowed police stations to be used as
shelters, and other authorities in charge of public buildings followed
suit. After a committee under the chairmanship of the Home
Secretary had reported, the Government decided to extend this use
of public buildings, and also by an Order-in-Council of October
1917, introduced the requisitioning of premises to serve as shelters.
Sandbags were issued at the national expense. The provision of
shelters in the provinces continued to be regarded by the Govern-
ment, in spite of pressure, as a matter for the local authorities. A
good deal of work on the provision of shelters, including the adapting
of such places as mine workings and caves, was in fact carried on
outside London.

By the spring of 1918 the threat was dwindling, though at the time
this was by no means obvious even to experts. It is argued by the

1 See Col. W. T. Reay, The Specials : the story of the Metropolitan Special Constabulary (1920).
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official historian of the topic that the German High Command’s
failure to stage a night-bombing campaign against London to
coincide with Hindenburg’s March offensive was one of its major
strategical mistakes. During this period the War Cabinet was
engaged in discussing the possibility of large-scale attacks on London
by as many as 500 aircraft and of fires being started on a scale beyond
the capacity of the fire brigade to handle, as well as the advisability
of taking large anti-gas precautions. But the tide was, in fact, already
on the turn. The last attack on London which occurred on Whit
Sunday, 1gth-20th May was also the last serious one of the war on
any part of Britain.

Presented as a statistical sum, with the number of enemy raids
and aircraft engaged, tonnage of bombs dropped and casualties
caused as its components, this experience of air attack on Britain
during 191418 no longer looks very formidable. There were in all
103 bombing raids (51 by airships and 52 by aeroplanes) ; and about
300 tons of bombs were dropped causing 4,820 casualties, 1,413 of
which were fatal. London bore a large share of the attack, since about
one-quarter of the total number of bombs were dropped on the
Metropolitan Police District, causing death to 670 persons and
injury to some 1,960.

These totals appear small; but when they are broken down into
details many different pictures emerge. The two heavy raids on
London of June and July 1917, for example, together caused 832
casualties (216 fatal), which amounted to 121 casualties for each ton
of bombs dropped; and these casualty figures were to have much
significance for the planning authorities of the future. The
Midlands attack of January 1916 caused a degree of public nervous-
ness out of all proportion to the total material damage it inflicted.
Instances of individual attacks, like that on Odhams Press, Long
Acre early in 1918, causing an amount of destruction or alarm which
defied the averages could easily be multiplied.

The conclusion, in any case, the authorities reached was that these
air attacks on Britain were overwhelmingly justified on military
grounds by the results. Men, material and money had been diverted
on a large scale from other purposes to Home Air Defence. The out-
put of munitions and other factories had at certain periods been
seriously curtailed. The killing and injury of civilians in their homes
in a country which had not been invaded was a new feature in war,
about the importance of which as an item in the military account
there may have been some difference of expert opinion. No doubt,
however, was felt that the behaviour of the population under this form
of attack had been a most significant factor in the general war effort.

An attempt has been made in these pages to emphasise the main
aspects of the experience of 1914-1918 with which the civil authorities
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were concerned, and to show that the role of these authorities was in
most spheres subordinate to that of the Service Departments and local
military commanders. The importance of the part performed by what
was already being called ‘passive defence’ did not, however, escape
official recognition. An official summary of the matter made after the
war was over concluded: “The effective organisation of the ‘passive’
defence was of great importance from the military point of view”.

Epilogue, or Prologue?

The Committee of Imperial Defence, created in 1904 and absorbed
into special War Cabinet machinery on the outbreak of war, was re-
established in November 1919g. The highest organ, under the Cabinet,
for planning defence measures from 19o4 to August 1914, it was to
perform the same function until September 1939, reinforced after
1924 by the creation, as a permanent part of the machinery concerned
with defence, of the Chiefs of Staff Committee.

In November 1921 the Committee asked the principal Service
experts to report on the problem of possible future air attack on the
United Kingdom. This report, which appeared the next year,
accepted the conclusions of the Air Staff about future air attack,
which were briefly as follows. France was taken as the hypothetical
enemy since the French Air Force was the only such force on the
Continent in a position to make such an attack—not that the Govern-
ment in any way anticipated war with France, but this hypothesis gave
the military thinkers a basis from which to start diagnosis and plan-
ning. France’s Air Force could drop an average weight of 1,500 tons
of bombs on Britain each month by using only twenty bombing days
in the month and only fifty per cent of its aircraft. London, which
would be an enemy’s chief objective, could be bombed on the scale of
about 150 tons in the first 24 hours, 110 tons in the second 24 hours,
and 75 tons in each succeeding 24 hours for an indefinite period. It
was to be anticipated that an enemy would put forth his maximum
strength at the outset. And, as has already been noted, the view was
expressed that the moral effect of such attacks would be proportion-
ately much greater than the material damage.!

The picture thus presented of the rapid development in air warfare
of the superiority of the offensive over the defensive caused some con-
sternation in high quarters. Lord Balfour, then presiding over the
Committee of Imperial Defence, drew the attention of the Prime
Minister, Mr Lloyd George, to these conclusions in a note which
emphasised the serious nature of the potential threat to London. In
1923 a further committee under Lord Salisbury’s chairmanship
reported that the situation described in this note had become ‘slightly

!p.6.
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worse’, since the Air Ministry now calculated that the French Air
Force, unless adequately opposed, could (in theory) drop 168 tons on
London in the first 24 hours, 126 tons in the second 24 hours, and 84
tons in each succeeding 24 hours for an indefinite period. It will be
recalled that the total weight of bombs dropped by the Germans on
Britain during 1914-1918 was about 300 tons.

These conclusions had, of course, much bearing on plans for the
development of the recently-created Royal Air Force. But there was
no longer room for doubt that, however strong the Royal Air Force
might eventually become, the menace now presented to Britain by
hostile air attack was grave. At a meeting in December 1923 of the
Committee on the Co-ordination of Departmental Action on the Out-
break of War, the Air Ministry suggested that the Home Office was
the appropriate Department to initiate a scheme of air raid pre-
cautions, and the Home Office concurred. In the following month the
Committee of Imperial Defence decided to appoint an Air Raid
Precautions sub-committee, under the chairmanship of the Perman-
ent Under Secretary of State for the Home Department, and this
decision was soon afterwards endorsed by Mr MacDonald’s first
Labour Government.



CHAPTER 11
PLANNING:

(May 1924 — April 1935)

HIS committee met for the first time, under the chairmanship

of Sir John Anderson, on 15th May 1924.} It met regularly

during the first phase of its work which ended in 1929, and
continued to function thereafter in somewhat altered form for a
further six years. Its chairman, Permanent Under-Secretary of State
at the Home Office since 1922, was destined to preside over its
deliberations for nearly eight years.

The first year of the committee’s work was the most active of the
first five-year period; and it produced material for a comprehensive
report which must be summarised in some detail. The international
background of this year’s work was that of transition between post-
war disillusionment and differences and a more co-operative era. The
differences caused through French occupation of the Ruhr and
Germany’s default on Reparations had been eased by the summer of
1924 by the fall of Poincaré and acceptance of the Dawes Plan for
Reparations. But the pacific policy of M. Briand and the Locarno
Agreements still lay somewhat in the future. At home, Mr Mac-
Donald’s minority Government was decisively rejected at the polls in
October 1924 and Mr Baldwin was returned to power with a large
Conservative majority.

The A.R.P. Committee was composed, besides its chairman, of six
members, representing the Committee of Imperial Defence (in the
person of its Secretary, Sir Maurice Hankey),? the three Service
Departments, the Ministry of Health and the Office of Works. It at
once used its power to co-opt additional members to secure repre-
sentation of the General Post Office. The Air Ministry soon adopted
the practice of sending two representatives, and from the autumn of
1925 the Board of Trade usually also sent two. Invitations to other
Departments and official bodies (e.g. the Chemical Warfare Research
Department) to attend particular discussions were issued fairly often.

The committee’s terms of reference were ‘to enquire into the

1 The Air Raid Precautions Sub-Committee will usually be called in this chapter the
A.R.P. Committee or simply the committee.

? Secretary to the Committee of Imperial Defence, 1912; Secretary to the (War)
Cabinet, 1916; held both offices until retirement in 1938; member of the War Cabinet,

1939-40.
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question of Air Raid Precautions other than Naval, Military, and
Air Defences’, and to prepare an annual report of progress with such
precautions for the consideration of the Committee of Imperial
Defence. Even within the bounds of this definition the subject, as
the chairman remarked at the outset, was a wide one and presented
a problem of much difficulty. The committee’s task, in fact, was to
examine all means by which the civil authorities could co-operate
to make the policy of the Fighting Services effective. The chairman
suggested the following seven main topics for discussion—warning,
prevention of damage, maintenance of vital services, repair of
damage, movement of the seat of Government, legislative powers
required, and departmental responsibility for all action recom-
mended. The second of these, the ‘prevention of damage’, embraced
such considerable problems as lighting restrictions, camouflage,
shelters, gas masks and evacuation of the civil population.

The Scale of Attack

At its second meeting the committee was given data by the Air
Staffon the extent of the danger represented by Continental air attack.
The Air Staff had revised its calculations of 1922 and 1923 noticed
in the previous chapter, in an upward or less favourable direction.!

The scale of attack that might in their opinion be reasonably
anticipated was now fixed at about 200 tons of bombs in the first
24 hours, 150 tons in the second 24 hours and 100 tons in each
subsequent 24 hours. The conclusions that an enemy would exert
his maximum strength at the outset and that London would be his
main target were re-affirmed. Allowing for the best that the defence
could do, not less than 50 per cent. of the bomb tonnages just
mentioned might be expected to fall on some part of London; and
the period of attack on a reduced scale after the first 48 hours would
probably be at least a month. The Air Staff anticipated that an
enemy would concentrate on daylight attacks, which (measured in
bomb tonnages) would be three times heavier than night attacks.
Both high explosive and incendiary bombs must be expected, though
the existing type of French incendiary bomb did not offer serious
menace to modern buildings unless these contained inflammable
material. Use of poison gas was not considered likely, though the
possibility of this could not be ignored.

The serious picture thus presented assumed its darkest tones when
the Air Staff proceeded to estimate casualties. The 300 tons of bombs
dropped in the 191418 attacks, the experts pointed out, had caused
4,820 casualties, or 16 per ton of bombs. The 832 casualties of the two
big daylight attacks on London in the summer of 1917, however,

1 pp. 12-13.
C
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produced an average of 121 casualties per ton; and sixteen night
raids on London in 1917-18 gave an average of 52 casualties per
ton.! After weighting these figures with various factors, the experts
concluded that 50 casualties (one-third of which would be fatal) per
ton formed a reasonable estimate of casualties caused by air attacks
of the future on densely-populated areas. For other areas this figure
should be reduced in proportion to the actual density of population.

By multiplying tonnages which might be dropped on London by
this figure of 50, the Air Staff reached the following formidable
totals (which they regarded as conservative) of the probable scale
of air raid casualties in London at the outset of another war:

Killed  Wounded Total

First 24 hours . . . . 1,700 3,300 5,000
Second 24 hours . . . . 1,275 2,475 3,750
Every subsequent 24 hours . . 850 1,650 2,500

Opportunity was again taken to emphasise the probable moral
effects of modern air attack. The possibility of chaos in the com-
munity, arising from the moral collapse under bombardment of
persons employed in vital services such as transport and lighting,
was suggested.

These calculations presented the A.R.P. Committee with a
formidable problem. To plan adequate precautions against attacks
on this scale seemed almost impossible, and they turned to consider
whether the most effective precaution and best use of whatever funds
would be available might not lie in expanding the active defences.
But consultations with the Chief of the Air Staff, Air Chief Marshal
Sir Hugh Trenchard, produced neither reduction of the estimates
just quoted, nor hope that even largely expanded defence forces
would provide much immunity. The only course open to the
committee, therefore, was to continue their inquiries ‘with a view to
mitigating, so far as possible, the evils attendant upon aerial bom-
bardment’. The Air Staff calculations were accepted by the com-
mittee as the basis of these inquiries, and included in their first
report with the comment that, although they found them
alarming, they cast no doubt upon their soundness.

The A.R.P. Committee’s First Report

At one of its earliest meetings the committee added a further main
heading—education of the general public to realisation of the
significance of air attack—to the seven listed earlier. It began
examination of the total problem with the aid of memoranda on

l1p.11,
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specific topics by official bodies and discussions in committee with
the representatives of various Departments. Early in 1925 the
Committee of Imperial Defence gave approval for Departments
enquiring into this problem to begin confidential consultations with
discreet persons outside Government circles. The committee itself
only resorted to this practice on a few occasions, the most important
of which in this first year was a discussion with the General Managers
of the four chief Railway Groups.

Other action taken this year included submission to the Man-
Power Committee (a principal sub-committee of the Committee of
Imperial Defence) of a tentative list of the various ‘anti-aircraft
services’ for which men would be required immediately on the
outbreak of war, with the comment that an appreciable number of
persons would be needed. At the committee’s instigation lighting
experiments were begun at the Oval cricket ground, and preparatory
work was done on the problem of warning. One section of the
warning organisation, the ‘Observation System’, had begun to take
practical shape at the circumference of the planning effort. It will
be recalled that the duty of manning most of the cordoned system
of observation posts of the recent war had been transferred in 1917
from soldiers unfit for active service to the police.? The committee
was informed in 1925 by the War Office representative (Maj.-Gen.
E. B. Ashmore, who had been in command of the London defence
system in 1917-18) that the Observation System, manned by unpaid
civilian volunteers enrolled as special constables, had been re-
established in Kent and Sussex and that practical tests of its efficiency
were about to begin.

Though claiming to be no more than a first survey of the problem
the report made detailed proposals under each of the eight
principal headings of discussion. The summary which follows may
seem to the reader of inordinate length, especially in view of the
separation in time of these proposals from the outbreak of war.
Nevertheless, they reflected the current official thinking on the prob-
lem. They represented a comprehensive—and in many respects
masterly—effort of administrative planning which contributed much
to the future.

The committee’s admission, already noticed, of alarm at the Air
Staff calculations was due primarily to realisation of the danger
which might threaten London. No doubt they were familiar with this
prophetic passage in General Smuts’ first report of 19172:

London occupies a peculiar position in the Empire of which it is the
nerve centre, and we consider, in the circumstances, that its defence

1 See p. 9.
2 See p. 9.
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demands exceptional measures. It is probable that the air raids on
London will increase to such an extent in the next twelve months that
London might through aerial warfare become part of the battle front.

The attacks of the winter of 1917-18 can hardly, as has been seen,
be called the true fulfilment of this prophecy, which still lay in the
future. But the emphasis General Smuts had placed on the defence of
London acquired deep significance from the increased scale of attack.
The committee reported that they had inquired whether, (i) the vital
activities normally centred in and round London could be moved to
a less exposed part of Britain, and (ii) the life of the nation could be
maintained if these activities in the London area should be stopped or
seriously curtailed—and had found the answers to both these questions
to be a decided negative. They therefore concluded that the
hypothesis in regard to London was crucial, and had felt compelled
to concentrate their discussions and recommendations on the
Metropolis.

Three further general comments on the extent of the menace must
be noticed. The Air Staff had given emphatic expression to the view
that, whatever defence measures might be adopted, the determining
factor in defeating air attack would be the strength of the counter-
attack carried out by Britain’s bombing aircraft against the enemy in
his own country. The committee reported their agreement with this
view; and their conclusion that the Rules of Aerial Warfare, drafted by
a Commission of Jurists at The Hague in the winter of 1922-23 pro-
vided no appreciable protection for a civil population against air
attack. Apart from the question of how much confidence to place in
international agreements, targets recognised as legitimate in these
Rules would normally be situated so close to populous centres that
even a discriminating enemy could not avoid injuring civilians and
their property. Finally, the committee put on record that, in view of
the seriousness of the menace, their recommendations could only be
regarded as palliatives.

The Education of Public Opinion to Realisation of the Menace. The com-
mittee showed full agreement with the emphasis of the Air Staff on
the serious moral consequences of air attack on the new scale. It was
their function to suggest means by which such consequences might be
avoided or alleviated; and this, which was to pre-occupy every sub-
sequent committee concerned with air raid protection up to 1939,
was far from easy. Part of the difficulty arose from the vagueness of
the data offered by past experience. At some times and places during
1914~-18 the British public, as this narrative has noticed, had reacted
to air bombardment in a mood of indignation; at other times and
places it had shown some tendency to panic. It was not surprising
that individual members of planning bodies between the wars held
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various opinions on the vital subject of the probable public reaction
to the sustained, heavy, attacks now possible.

Uppermost in the minds of this committee was the prospect of
heavy continuous attacks striking the British public, if the phrase may
be allowed, ‘out of the blue’. They laid emphasis on the fact (un-
doubtedly true then and for many years to come) that the extent of
the danger to which Britain, and especially London, were now
exposed was not generally understood. Sudden attacks on a civil
population mentally unprepared for anything of this magnitude
would entail serious danger of panic on a large scale. The dilemma
was posed which had doubtless exercised the highest authorities
during 191418, and was to become more familiar as the technique
of air warfare improved. Should the public be told beforehand
in the interests of national safety of a threat that might never materia-
lise? Or should the risk of maintaining secrecy be taken, in the hope
that if the worst did happen the necessary courage and steadfastness
would be forthcoming ?

The remedy proposed by the committee favoured the second of
these two courses. They recommended, first, preparation of a Royal
Proclamation for issue immediately on the outbreak of war which
would outline conditions likely to result from air attack, emphasise
the relief a vigorous counter-offensive would afford, stress the abso-
lute necessity of maintaining vital activities, and call on the people
loyally to obey any orders and instructions the authorities might make,
as well as to exhibit their tried qualities of courage and endurance
in danger. But until war actually occurred, the education of the
public in this matter should only, the committee concluded, be slow,
gradual and deliberate. Consultations had already been authorised
between Departments and certain persons outside Government
circles. The process of letting responsible persons into the secret
should, the committee thought, be expanded. It would be expanded
still further if the recommendations made later to train the police,
fire brigades and other bodies for special duties in relation to air raid
defence were adopted. By such means awareness of the extent and
possible consequences of the threat would develop among a portion
of the public, and this would be combined with knowledge that steps
were being taken to avert or minimise the danger.

The concluding remark of the committee on this topic deserves
quotation. ‘It has been borne in upon us’, they said, ‘that in the next
war it may well be that that nation, whose people can endure aerial
bombardment the longer and with the greater stoicism, will ulti-
mately prove victorious.’

The Warning System. It is important for the future history of this
matter tonote that the committee’s views on it were conditioned by the
experts’ conclusion that continuity would be an outstanding feature
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of future air attack. Bombing during 1914-18 had been episodic
rather than continuous. Nevertheless, the experience of warnings
gained in these attacks, and the successful operation of the system set
up in 1916, offered firm data for the committee’s examination of this
problem.!

Experience had proved that interruption of work in factories and
elsewhere was a serious by-product of air attack; under continuous
bombardment it might well become a major item on the debit side of
the account. Instances were not uncommon during 1914-18 of workers
refusing to attend factories until they had been given definite pro-
mises of early warning of the approach of aircraft; the demand from
1917 onwards for extensions of public warning in London had been
insistent. It seemed clear that to accede to demands of this kind by
introducing a general warning system immediately on the outbreak
of war would be to help the enemy to attain his objects.

The committee proposed that such a system should be worked out
in advance, but that it should be left to circumstances after the emer-
gency had arisen to dictate whether this should be put into operation.
They outlined in some detail the form which this general system
should take. They distinguished between, (i) collection of informa-
tion by various methods regarding enemy activity which was a
Service responsibility, and (ii) distribution of information to the
threatened areas and the public, for which the Services and the Home
Office shared responsibility. The first function would depend primar-
ily on a system of observation posts which, the last war had proved,
could be most efficiently worked through the police. The new net-
work of such posts in Kent and Sussex manned by volunteers enrolled
as special constables had successfully passed its first practical tests.

The second function, or warning proper as distinct from observa-
tion, was more complicated. The committee first divided air attacks
into two main classes on a principle, it is of interest to note, similar to
that adopted by Lord Balfour in 1903 for the classification of hostile
invasions. Attacks on a scale which might cause much damage and
destruction were called ‘mass attacks’; those of a less ambitious kind
designed mainly to distract and alarm were called ‘raids’. A clear
demarcation between these two classes should, the committee
thought, be established by the Air Staff prior to the outbreak of
hostilities. ‘Mass attacks’, they went on to propose, should alone be
considered fit occasions for the issue of warnings to civil organisations;
‘raids’ should be disregarded for this purpose. After distinguishing
between two types of attack, the committee went on to distinguish
between two classes of warning. They considered the system should
arrange for, (i) a preliminary warning issued only to authoritative
bodies such as the police, fire brigades and some industrial concerns

1 See pp. 8-9.
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which required time to put their anti-aircraft measures into operation,
and (ii) the warning proper to be issued fifteen or twenty minutes
later when the attack was imminent. The purpose of this proposal
was, of course, to reduce as far as possible the period in which normal
activities would be interrupted.

The details of the whole system, it was suggested, should be worked
out by the Home Office in consultation with the Air Ministry, War
Office and General Post Office. The Home Office should be respon-
sible for compiling lists, to be periodically reviewed, of persons to
whom warnings of the two kinds would be sent. Since distribution
would be entirely dependent on the public telephone system it was
important, from the mechanical point of view, to keep the number of
these recipients within strict limits.

The committee held decided views on the advisability of issuing a
public warning or ‘general alarm’. They deprecated resort to this
unless conditions in a particular town or district made it clearly
desirable. They advised that discretion in this matter should rest with
local authorities, who should be told it was national policy to dis-
courage public warnings. In London it would rest with the Govern-
ment to determine whether a general alarm was required at the out-
set of hostilities. This recommendation, it may be remarked, has
incidental interest as one of the only three passages in the report in
which reference is made to local authorities.

The formidable problem of the Prevention of Damage was approached
by distinguishing between, (i) measures to increase the difficulties
confronting attackers, (ii) measures to protcct persons and property
and, (iii) what was described as ‘evasion’. Protection agamst poison
gas, originally included under this heading, had now been given the
status of a separate topic.

The first class of measures comprised, (i) lighting restrictions, and
(ii) concealment. The committee frankly confessed themselves some-
what baffled by the divergent views expressed about the efficacy of
the lighting restrictions adopted in 1914-18. There had been occasions
during the war when in some places, for example the London parks,
lighting had been not reduced but increased in order to confuse the
enemy. The official historian later expressed the view, strongly held in
some official quarters, that ‘there is no doubt that the darkening of
English cities was overdone’ during 1914-18.1 The degree of success
achieved by severe restrictions in misleading the enemy had, accord-
ing to this school of thought, been outweighed, once efficient warnings
had been introduced, by the psychological and material disadvantages.

The committee decided that more practical experiment was
required before they could recommend any particular measures of
lighting restriction. Experience in 1914-18 pointed clearly to the

! H. A. Jones, 0p. cit. Vol. V, p. 3.
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necessity for the issue of lighting regulations to be vested in one central
authority, which should continue to be the Home Office. The Fight-
ing Services should, in general, be asked to conform with respect to
their property with lighting regulations issued by the Home Office.

The question of ‘concealment’ received only brief treatment.
The committee had concluded that the enemy would probably
not try to secure high accuracy of bomb-aiming but would be content
with indiscriminate bombardment of the capital. To mask the mass of
London—Cobbett’s ‘Great Wen’ grown to such further sprawling
proportions—did not appear feasible. Smoke screens had not yet
been developed to give adequate cover to large areas from the air,
and were very costly to operate. The best that could be done was to
press on with practical experiment in the hope that means would
ultimately be found of concealing restricted areas of vital importance.

Measures of protection included not only the problem of shelters,
but the wider subject of protection of public buildings and those of
national importance. The committee were not sanguine about the
prospect of modern buildings withstanding direct hits from bombs
employed in a future war but they thought that adequate protection
should be possible against fragments and near misses. What was
immediately required was technical data, which could only be
obtained by direct experiment, about the damage caused by bombs
of 500 lbs. and upwards. The War Office had already been asked to
begin experiments on this question, and the Air Ministry and the
Office of Works should be taken into consultation. Once the essential
information had been obtained, the Office of Works should be asked
to prepare plans for provision of public shelters and the protection
of national buildings.

The subject of ‘evasion’, or evacuation as it was alternatively
described, is so fully treated elsewhere in this series! that only brief
attention to the committee’s views on it is called for here. Inquiries,
it has been noticed, had brought the definite conclusions that, (a) no
appreciable portion of the activities normally centred on London
could be moved to a less exposed area, and () the life of the nation
could not be maintained if these activities in London’s area should
be stopped or seriously curtailed.? The metropolis, the committee
had been informed, ‘might be taken as representing approximately
one-third of the belligerent strength of the nation’. It was clearly
necessary to rule out all consideration of its wholesale evacuation,
and to concentrate on the opposite policy of bending every effort
to maintain its vital functions.

Yet though necessity seemed to demand that the London public
should remain at their posts the committee was deeply impressed,

1 R. M. Titmuss, op. cit.
1p.18.
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as this narrative has shown, by the moral effects of attack, including
the possibility of panic among sections of congested urban popula-
tions. They were also fully aware of the limitations imposed, even in
grave emergency, on Government regulation in Britain by democratic
methods and a democratic outlook, and recorded their belief that
the public would not tolerate drastic regulations forbidding all
movement. They therefore recommended that, while those con-
cerned with maintaining London’s vital activities should be en-
couraged or even required to stay at work, les bouches inutiles (or more
politely those, especially women and children, whose functions were
dispensable) should be both encouraged and helped to leave. Such
help would require much detailed advance planning, especially with
regard to transport, accommodation, food and education; and it was
proposed that the Ministries of Health and Transport and the Boards
of Trade and Education should draw up schemes for these matters.
Encouragement of les bouches inutiles to put discretion before valour
should take the form of full official instructions issued immediately
war broke out, either in the Royal Proclamation already proposed:!
or in a special communiqué. These, besides stating official policy,
should urge the need to avoid panic and advertise arrangements for
transport and accommodation.

The problem of evacuating art treasures and other valuable
movable property was more manageable. The Office of Works
should be charged with this responsibility and with that of devising
means by which important records, such as those in Somerset House,
which could not readily be moved might be protected.

The Maintenance of Vital Services, and Departmental Responsibility for
all Action Recommended. It will be apparent that in the important
matter of suggesting allocation of responsibility for the many duties
involved to Departments and other bodies the committee had been
proceeding in a practical rather than an a priori manner. It was not
their business, they pointed out, to make concrete proposals regard-
ing matters which were properly the concern of the Departments.
They had confined themselves to compiling, after consultations with
these, a list of the various schemes which in their view Departments
should prepare. This list represented, in effect, an agreed distribution
of air raid precautions’ functions between the different branches of
Government. Twelve Departments and six standing or special
committces were involved. For most of these drafting of schemes
would entail considerable work, including many inquiries outside
official circles, spread over a long time. After Departments had been
able to work out schemes and discover the details requiring legis-
lation, they were to take up these points directly with the War
Emergency Legislation Committee.

! See p. 19.
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But this principle of what may be called dispersal of official
responsibility was not, the committee well realised, sufficient. The
Departments’ detailed schemes would need to be dove-tailed and
brought within a single plan, for which purpose a standing A.R.P.
Committee should be established.

The Committee’s remarks on maintaining vital services amounted
to little more than enumeration of these (e.g. transport and water
supply) with suggestions as to which Department should draft
schemes regarding them. But one topic discussed in this context
requires fuller notice. It has been mentioned above that early in 1925
the committee had sent the Man-Power Committee a list of the
different ‘anti-aircraft’ services for which men would be required
immediately war broke out.! The adjective employed is of some
historical importance. For it had commonly been used during 1914-18
to indicate all the services, military and civilian, in any way engaged
in Home Air Defence; and the committee was still using it in this
sense, while careful to disavow its own responsibility for those
engaged in military defences. In another war, as the committee
envisaged it, all civilians who remained at work in the danger zone
would be performing ‘anti-aircraft’ service. And the list sent to the
Man-Power Committee comprised those familiar emergency and
utility services—such as ambulance, fire brigade, gas and road
transport services—which, being subject to exceptional strain under
air attack, would require additional manpower. No conception, that
is to say, had yet emerged of specialised A.R.P. services. In so far
as duties would arise which could not be regarded (like decontamina-
tion after gas attack by municipal street-washers) as an extension
of the functions of an existing service these would fall upon the
police and special constabulary.

It is also interesting to note that the committee, envisaging all
civilians remaining at their posts in the danger zones as performing
service merely by so doing, were seriously concerned with the
problem of how to keep them ‘on the job’. They suggested, first,
that the Treasury should draw up schemes for disablement pensions
or insurance as an inducement to remain at work. But in case such in-
ducementsshould be insufficient, advance schemesshould be prepared
whereby workers would be enrolled in order to secure discipline.

The Form of Control, though one of the last topics to be dealt with,
claims attention after the proposals just noticed. Its treatment by the
committee must be described as ambiguous, since the type or degree
of control envisaged is nowhere defined. It appeared to them
that some form of control applicable to the whole population must be
in readiness for adoption immediately a war broke out. They dis-
cussed the alternatives of military control or some form of civilian

1p.17.
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control, and decided in favour of the latter. This infant prodigy,
still obscure in shape and character, was therefore deposited in the
bosom of the Home Office who would be aided in the task of rearing
it by the nation’s police forces.

The Repair of Damage to persons and property was briefly dis-
cussed. Calling attention to the formidable estimate of 2,500 casualties
in London every 24 hours (after the first 48 hours, during which the
rate would be higher), the planners emphasised the elaborate peace-
time arrangements needed to provide an adequate number of
doctors, ambulances, hospitals and burial grounds. These problems
fell clearly within the jurisdiction of the Ministry of Health. They
also pointed out that the fire brigades (like the ambulance services)
were responsible to a large number of independent authorities, and
lacked adequate reserves of manpower. Being convinced that in
future air attack the fire brigades, especially in London, would be
faced with abnormal demands they advised that the Home Office
should prepare schemes for establishing central control over them,
and for expanding them should this prove necessary. They also
drew attention to the probable magnitude of the tasks of demolishing
half-destroyed buildings and clearing debris from the streets.

The committee gave much attention to the problem of the Movement
of the Seat of Government, weighing the advantages of safeguarding
the central administration by removing it from the capital against
the moral depression in the country and throughout the Empire
which this exodus would undoubtedly cause. Though recognising
that the question could only be settled by the Government in office
when the emergency arose, they clearly stated their view that the
moral aspects of the matter outweighed the advantages of removal.
But they recommended that the Office of Works should make
plans for both partial and total evacuation of Whitehall should
these courses be dictated by the enemy. Though Departments should
stay in their present offices as long as circumstances permitted, plans
must in any case be laid for alternative accommodation for isolated
‘casualties’ within a radius of two miles of Whitehall. Partial removal,
should this be necessary, should take the form of first evacuating
the Departments least concerned with active prosecution of the war
—perhaps les Ministeres les moins utiles. In the case of complete
evacuation becoming necessary Birmingham and Liverpool might
be suitable alternative centres for the seat of Government.

Anti-Gas Measures. Poison gas, first used by the Germans near
Ypres in April 1915, ranks with aircraft, the submarine and the tank
as one of the four chief new weapons of war introduced during
1914-18. Rumours that the Germans would drop gas on the British
people from aircraft had been in circulation, particularly in London,
during the latter half of the war; by 1918 the War Cabinet had been
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giving serious consideration to the question of taking large civil
anti-gas precautions. The problem, therefore, was not new; and it had
acquired a considerable deposit both of battle experience and
technical study.

The latest fruits of this study had recently been reported to the
Committee of Imperial Defence by the Chemical Warfare Committee
in a document called The Protection of the Civil Population against Gas
Attack. The A.R.P. Committee referred to this report with approval,
but recorded that the proposals of the Chemical Warfare Committee
had been at variance with their own as regards, (a) the form of control
to be adopted, and (4) issue of warnings to the public. The latter
body had emphatically recommended that the central authority
which should command the whole scheme of gas protection should
be military, and had advised in favour of immediate public warnings.
After discussion, however, the A.R.P. Committee had secured the
concurrence of the chemical warfare experts with its own, oppo-
site, proposals. They disagreed with the arguments for public warn-
ings at the outbreak of war since they concluded it was unlikely that
gas would be used in the first stages, and that time would therefore be
granted to learn from experience whether a general alarm was
necessary. They based this conclusion on the facts that France had
adopted a formula undertaking to refrain from using gas as a weapon
of war provided that her antagonist made a similar undertaking, and
that the Washington Convention on this subject had recently been
re-affirmed by the League of Nations Conference on Arms Traffic at
which most nations of the world, including Germany, had been
represented.

Otherwise, the planners confined themselves to advising that four
subjects should receive special attention: (i) The service of decon-
tamination, which was of the highest importance and should be put
into an efficient state as soon as possible; (ii) the problem of gas-
proofing buildings which should be investigated by the Office of
Works in consultation with the Chemical Warfare Committee; (iii)
training, which should begin without delay, of the police in anti-gas
measures, the use of gas-masks and protective clothing, and (iv) the
spreading as widely as possible of knowledge about the nature of
poison gas attacks and the measures which could be taken to guard
against them.

Progress, 1926 — 1929
In approving this report the Committee of Imperial Defence
agreed that the A.R.P. Committee should become a standing
committee and continue its inquiries with the same terms of
reference. In addition, they submitted the report to the Cabinet, with
particular reference to the topics of education of the public and
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removal of the seat of government. They authorised Departments to
make the preparations just described provided no expenditure was
incurred without Treasury authority; and took special note of the
Chemical Warfare Committee’s report on The Protection of the Civil
Population against Gas Attack already alluded to, and a Board of Trade
report on The Supply of London in the event of the Port of London being
wholly or partially closed. The Board of Trade was asked to continue
its investigations and to examine the best means of maintaining dis-
tribution machinery in London and other objectives, and the provision
of supplies to areas which might become congested by the influx of
refugees. Finally, the Committee asked Departments to give all
assistance possible over experiments concerning protection against air
bombardment and gas attack. Action of this nature was, of course—
and the point requires emphasis—subject to the financial proviso just
mentioned.

Before noting the conclusions of Mr Baldwin’s Cabinet on the two
matters specially referred to it, a few remarks must be made on the
political background to the planning of the next four years. By early
1926 what seemed at the time and for some years to come a solid
contribution to harmony had been achieved. Austen Chamberlain,
Briand and Stresemann had concluded in October 1925 at Locarno
agreements which Mr Chamberlain felt able to call ‘the real dividing
line between the years of war and the years of peace’. The year of the
Locarno Treaties, according to an historian of the epoch, ‘marks
definitely the conclusion of a period of preliminary settlement, and
the start of a “policy of fulfilment” which promised at least a tem-
porary stability’.! Admission of Germany to the League of Nations
and the opening of the League’s Preparatory Commission on Dis-
armament soon followed. Two years later the Briand-Kellogg Pact for
‘outlawry of war’ was enthusiastically received by world public
opinion and signed by almost every State. By 1930, according to the
authority just quoted, ‘all over the world there appeared at first sight
to be solid material for satisfaction’.

Britain shared during 1925-29 in this mood of growing optimism
and in the world economic recovery which accompanied and fortified
it. The Conservative victory of October 1924 ended minority govern-
ment and gave Mr Baldwin almost five years of power. Though the
General Strike of May 1926 could only be regarded as a domestic
disaster, this proved the end of a stormy phase of industrial relations.
If the phenomenon of mass unemployment and the condition of
Britain’s staple industries were causing serious concern to some
observers, the annual progress of trade in what was often described as
a ‘boom period’ satisfied the more complacent and the less far-seeing.

Future historians may conclude thatrelief that Britain was emerging

1 G. M. Gathorne-Hardy, Short History of International Affairs (1938), p. 139.
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from the twin horrors of war and economic chaos, satisfaction
with the progress being recorded and absence of any desire to look
far beneath the surface of events were the main elements of Britain’s
public temper in the 1920’s. The round of matrimonial strife, cock-
tails and brittle laughter of Mr Coward’s characters doubtless por-
trayed the life of only a fringe of the society of that day. But the chief
impresario of the time, Charles Cochran, was later to characterise the
attitude of audiences of this period as predominantly one of ‘cheerful
unconcern’.

Mr Baldwin’s Cabinet considered the two matters particularly
referred to it by the Committee of Imperial Defence in December
1925.) They decided that the question of moving the seat of Govern-
ment should for the present remain in abeyance; and that the
improvement in international conditions caused by the Locarno
Agreements made the moment ill-timed for positive steps to educate
the public about the threat represented by enemy air attack. The
gradual dissemination of knowledge through inquiries of Depart-
ments and sub-committees of the Committee of Imperial Defence
would be sufficient, though the Committee was asked to keep the
problem under review.

When the A.R.P. Committee was reconvened on 1st February 1926
some seven months had elapsed since its previous meeting. The Com-
mittee’s composition was substantially unaltered by the change of
status. At the re-assembly it discussed the method which should
regulate its future inquiries, now that its first report had been
approved by higher authority and instructions had been issued to
Departments to make detailed investigations and draw up schemes.
It was practically impossible, it decided, either to draw a picture of
conditions likely to result from attack on the scale foreshadowed by
the Air Staff or to lay down a set of general working conditions ap-
plicable to the very varied problems involved in air raid precautions.
It concluded that the best procedure would be to ask Departments
concerned with preparation of plans to attend its meetings with the
two-fold object of (i) arriving (so far as possible) at a common con-
ception of the conditions which would result from air attack, and (ii)
elucidating points presenting difficulties in the drafting of particular
schemes for which Departments were responsible.

Discussion of schemes with Departmental representatives had hardly
begun before it was clear that much of the detailed planning depended
on the answers to two questions. Would London’s essential workers
need to be prevented from leaving the capital ? If so, what form of
control should be adopted for this and other purposes? In discussion
of a Ministry of Health report on The Organisation of Medical Services in
London the chairman first expressed the view that a civil general staff

! pp. 26-27.




PROGRESS, 1926-1929 29

capable of organising the civil population would be an essential
feature of air raid protection. This suggestion, with a number of other
problems, was illuminated soon afterwards by the sensational event
of the General Strike.

Depression in the coal industry had caused disputes which, after
months of futile negotiation between the Government, owners and
miners, ended in complete stoppage of the coalmining industry
throughout the country. The day after the stoppage a Royal Procla-
mation was issued declaring a state of emergency, and the General
Council of the Trades Union Congress ordered a general strike to
begin forty-eight hours later. The state of feeling may be gauged
from the fact that after a debate in Parliament on grd May,
‘Members separated with a heavy heart, feeling that they were on
the eve of a crisis comparable in its gravity to that which had
existed at the outbreak of the war.’?

At midnight the railway and transport workers, printers, iron and
steel and building operatives joined the miners in ceasing work, and
the battle was joined. The country on the next day presented an
unusual appearance, with practically no trains running, no public
transport in the streets and no newspapers. But schemes prepared by
the Government long beforehand were quickly put into operation.
Under the authority of the Emergency Powers Act of 1920, 2 Britain was
divided into eleven areas, each in charge of a Civil Commissioner
with special powers for ensuring the maintenance of food supplies
and essential services.? The Government had also organised Volun-
tary Service Committees throughout the country for the enrolment of
volunteer workers. The response from the public was vigorous; in a
short time many thousand volunteers were transporting food supplies
by road, running trains and other services and acting as special
constables. When first unemployed workers began to enrol freely and
then strikers started to drift back in large numbers to work it became
clear that the issue would be decided in favour of the Government
unless the T.U.C. resorted to more drastic action. But the Council,
after a half-hearted attempt to extend the strike, called it off on 12th
May eight days after it had begun. The news was heard by Parlia-
ment and the public with much relief, and those responsible turned
again to attempt to settle the coal industry’s problems by negotiation.

The political issues of this strike are of less importance to this
narrative than the machinery set up and the relationships established
between the Government and the public under such unusual con-
ditions. As an example of the latter factor, it will be recalled that on
the second day of the strike the only newspapers procurable were the

! Annual Register, 1926, p. 49.

? 10 and 11 Geo. 5, Ch. 55.

3 These were under the general direction of a co-ordinating Cabinet Committee on
which fourteen Departments were represented.
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news-sheets of the Government and the Trade Unions (the British
Gazette and the British Worker), and the Paris edition of the Daily Mail ;
later The Times and other morning papers appeared in much
attenuated form. The Government, in addition, made effective use of
a broadcasting system which was just emerging from its experimental
stage into the state of adolescence represented by some two million
receiving licences. The system was used both to inform the public of
the daily course of events, and as a vehicle for the broadcast of
important messages by the Prime Minister, Mr Baldwin, in person.
It is perhaps not irrelevant to add that sections of the Opposition
were severely critical of the use to which the Government put these
new broadcasting facilities, and that this criticism had its share in the
decision, taken later in 1926, to entrust broadcasting to a public
corporation free from direct Ministerial and Parliamentary control.}

The A.R.P. Committee gave close attention to the lessons afforded
by the Strike. They decided it had effectively demonstrated the need
for a civil general staff, and that ways of adapting the machinery
recently in use to A.R.P. purposes should be examined. The other
main relevant lessons were as follows:—police organisation had
worked well, with the numerous police forces of the country showing
ability to reinforce one another at need and to operate as a national
force. This organisation had shown a capacity for almost indefinite
expansion; the 80,000 special constables enrolled before the strike
had grown after ten days to 200,000, the 8,000 of these in the
Metropolitan area had expanded to 56,000. The country pos-
sessed resources of unexpected size in motor transport and personnel
with mechanical skill. An efficient telephone system was indispensable
in an emergency, and the work of telephone staffs was highly praised
by the chairman. Finally, in the absence of newspapers the broad-
casting of news to the public was of great importance.

This autumn the committee’s discussions with the Ministry of
Health led to the conclusion that the questions of provision of
accommodation for refugees from London, and of a scheme for treat-
ment of casualties, should be dealt with by ad hoc committees. Also,
the committee drew the attention of higher authority to the fact that
London’s Underground Railways depended for power supplies on
two generating stations (Lots Road and Neasden) which used a
non-standard frequency; in the event of either or both of these
being put out of action it would be impossible to draw supplies from
elsewhere. They thercfore recommended consideration of under-
taking the costly process of transforming the stations over a period
of years to the standard frequency of 50 cycles.

In March 1927 the committee was faced with two matters which,

1 Royal Charter incorporating the British Broadcasting Corporation, Wireless
Broadcasting, Cmd. 2756, 1926.
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though not intrinsically of great significance, reintroduced important
issues. Measures of defence against gas had continued to progress
faster than schemes of defence in other spheres. Thus the Home
Office had recently appointed an additional Inspector of Constab-
ulary whose duties included making arrangements for police instruc-
tion in anti-gas measures. The Admiralty had appointed a special
officer to work out anti-gas measures for the Portsmouth dockyards.
The Chemical Warfare Research Department had been making
experiments to determine how long persons could remain under
certain conditions in a ‘gas-proof’ room; and had prepared a
handbook, The Medical Aspects of Chemical Warfare, now on sale to
the public. The allocation of responsibility for anti-gas measures
had been determined. General guidance of the population in this
matter fell to the Home Office, acting through the police; the treat-
ment of casualties was the affair of the Ministry of Health, and
decontamination must eventually be undertaken by the local
authorities’ sanitary organisations.

The first of the matters just referred to was a broadcast in February
by Professor Noel Baker, on ‘Foreign Affairs and How They Affect
Us’. This, read in cold print at a distance of twenty years, appears
as an attempt to rouse the British public to realisation of the horrors
of future war, and to enlist its support for the disarmament negotia-
tions at Geneva. The Professor quoted Mr Baldwin’s speech to the
Classical Association in the Middle Temple hall, ‘Who in Europe
does not know that one more war in the West and the civilisation of
the ages will fall with as great a shock as that of Rome ?’ He painted
a picture of gas attack from the air in another war and claimed, ‘all
gas experts are agreed that it would be impossible to devise means to
protect the civil population from this form of attack’. The Chemical
Warfare Research Department emphatically disputed the accuracy
both of the details of the picture and of this general statement. They
considered it unfortunate that statements of this nature should have
been broadcast to the public, particularly after the Cabinet’s decision
that the time was not ripe for education of the public in defensive
measures.!

The committee discussed whether to draw the B.B.C.’s attention
to this talk. The Corporation, only a few months old, was then
prohibited by the Postmaster-General’s instructions from broad-
casting ‘matter on topics of political, religious or industrial con-
troversy’; but the Post Office representative pointed out this did not
mean that his Department was prepared to undertake censoring
programmes. The committee, not wishing to incur the obligation
to approve in advance all proposed broadcasts relating to their field
of study, decided to take no action with respect to the talk in question.

1 See p. 28.
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The second matter was a description in a French official publica-
tion of the air raid precautions being adopted in the Soviet Union.
This country had established an ‘Aviation and Chemistry Society’
(Aviokhim) for training and propaganding their citizens in air raid
defence. An important feature of this body was the organisation in
different centres of ‘chemical detachments’ to instruct civilians in
methods of gas attack and anti-gas defence. The Chemical Warfare
experts made the comment that, even if political reasons precluded
instruction of the British population in these matters, steps should be
taken to acquaint a wider circle of responsible authorities with the
problems involved.

The committee agreed that further progress in many directions was
no longer possible without some relaxation of the sccrecy rules
governing their inquiries. Confidential consultations with a few
unofficial persons were no longer enough to cover the measures they
wished to pursue. They therefore asked the Committee of Imperial
Defence for authority to extend the scope of their consultations out-
side Government circles. They gave as concrete proposals for the way
in which such extension might develop—(i) conferences (which had
proved their value in the 1914-18 war) between central and local
authorities and chiefs of fire brigades for the preparation of detailed
arrangements for co-ordination of fire services in an emergency, (ii)
training on a substantial scale of police and fire brigades in anti-gas
measures, and (iii) consultations with local authorities about the form
decontamination services should take. Such conferences, by invol-
ving an ever-widening circle of persons and organisations in the
country, would further the aim of a ‘slow, gradual and deliberate’
education of the public.

These proposals were approved by the Cabinet in July. The com-
mittee noted with satisfaction in the autumn that relaxation of
secrecy rules would enable Departments to carry preparation of
schemes a stage further. They had already taken steps to create inter-
departmental committees for various specific inquiries. They now
drew the attention of the Committee of Imperial Defence to the
growing concentration of industrial and commercial concerns in the
London area, and suggested that the Principal Supply Officers Com-
mittee (one of the main sub-committees of the Committee of Imperial
Defence) in making plans for the development of industrial activity
under war conditions should rely as far as possible on undertakings
outside the metropolis. The committee resolved to turn in the year
ahead to closer examination of the central authority necessary for
dovetailing schemes into one general plan.

While the committee was engaged in 1928 in examining this topic
higher authority reached a decision of important bearing on the
future of its work. It was in the summer of this year that the
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Briand-Kellogg Pact, signed by almost every sovereign State, ‘served
as a magnificent advertisement of the pacific disposition of the world’.
The League of Nations Assembly hastened to implement the Pact
with a ‘General Act for the Pacific Settlement of International Dis-
putes’ open for the accession of all States. The Preparatory Disarma-
ment Commission was framing a disarmament convention for con-
sideration of a full-scale Disarmament Conference. In the optimistic
atmosphere these events engendered the British Cabinet reaffirmed,
for purposes of war preparation, that no major war was likely to occur
for ten years.? This ‘ten-year-rule’, as it was called in official circles,
had no beginning by the calendar but, like the rising sun, was new
every morning. Until such time as the Government decided to revoke
it, the possibility of major conflict was to be deemed on any given
day as not less than ten years distant. This shifting yardstick (which
was subject to annual review) was destined to remain in force for a
number of years. It acted, it is hardly necessary to state, as a powerful
curb on defence preparations of all kinds and on provision of public
funds for defence. After a reference to this rule the chairman of the
A.R.P. Committee stated that, as a result of financial stringency,
the anti-gas training of the police and others had been postponed
and provision for enlarging the Army Gas School was not being
made in the 1929 Estimates.

Problem of the Central Organisation

Now that satisfactory, if often slow, progress was being made with
Departmental schemes it had become essential, the committee
concluded, to define more closely the central A.R.P. authority.

They began by considering the organisation needed in war, and
worked back from this problem to determination of what should be
established in peace. The main issue lay between adherence to what
has been called here earlier ‘dispersal of responsibility’ and the
creation of a special Ministry to deal with all aspects of protection
of the civil population and maintenance of vital services. The
committee decided readily for the first alternative, favoured in their
first report® and the basis, in effect, of their inquiries of the past
three years. Experience in these had confirmed their view that
allocation of specific duties to existing Departments was a better
method than creation of an ad hoc body to deal with the whole
problem. The principle of grafting A.R.P. functions on to existing
machinery and resources, hitherto proved satisfactory, should, they
considered, be followed in war. Many of the measures which would

1 G. M. Gathorne-Hardy, op. cit. p. 172.
* This assumption had first been made by the War Cabinet in August 1919, and had
in effect governed the Estimates of the Defence Departments since that date.

® pp. 23-24.
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have to be adopted in war were closely bound up with peace-time
functions which would have to be continued whether or not a war
existed. To attempt suddenly to divorce the purely war-time respon-
sibilities of many Departments from peace-time ones would lead
to much duplication and confusion. In strongly recommending that
executive responsibility should rest with appropriate existing
Departments, the committee did not overlook the possibility that in
the stress of a crisis public demand for an A.R.P. Ministry might
arise, and that political considerations might make it expedient
to comply. Should such action become inevitable, the reorganis-
ation would they thought be facilitated by their further suggestions.

If decentralisation of action to Departments became the guiding
principle, there was clearly need for effective central machinery for
the double purpose of co-ordinating policy and consultation over
plans. Ultimate decisions on major policy issues would, of course,
be taken by the Cabinet. But there would inevitably arise many
day to day matters of less importance requiring policy decisions
affecting more than one Department. To deal with such matters
they proposed a committee of Ministers in charge of Departments
most concerned with the problem, presided over in war by a Minister
in the War Cabinet.

For the second purpose—consultation and co-ordination of
Departmental plans—they found a model in the Chiefs of Staff
Committee which had now become a permanent institution.!
Members of this body, while still responsible as individuals for
questions affecting their Service to their Board or Council, had a
joint responsibility to advise the Committee of Imperial Defence
on matters concerning all three Services and on Imperial defence.
The committee suggested that a similar body be set up to examine
and advise higher authority on all matters concerning ‘what may
be described as air raids precautions services’. Composed of officials
from Departments directing A.R.P. functions, and presided over by
the Permanent Under-Secretary of State at the Home Office, this body
would ensure that action proposed by any Department was in
harmony with the general scheme. In matters of higher policy they
would refer to the Ministerial Committee, but all executive action
would continue to be taken by the Departments concerned.

The final principle of this plan was that decentralisation to
Departments should be accompanied by centralisation within
Departments. All functions concerning A.R.P. within any Depart-
ment should be brought under the immediate direction of one
official, preferably the Permanent Head or one of his deputies.

Having proposed this machinery for war, the committee advised
it should be set up at once. They continued to be strongly influenced

lp.1a.
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by the conception of a ‘knock-out blow’. No time need elapse,
they reminded the Committee of Imperial Defence, between the
declaration of war and the delivery of the first blow, and, what was
more important, this blow might be directed against national interests
and activities which in the past had lain comparatively immune
from attack behind the shelter of the country’s armed forces. It
followed that A.R.P. organisation must be ready to function
immediately, and should be in active working operation in peace.
A definite plan, embracing every aspect of the problem, must be
prepared in advance and kept ready. This required that central-
isation within Departments should include planning sections. The
committee’s conception of a ‘civil general staff’ begins to take shape
as the body of officials jointly composing these planning sections in
the Departments most concerned. If the proposal to set up this
machinery at once was approved, transfer from peace to whr
would be effected with the minimum of dislocation and delay.

There was a further cogent reason for the proposal that Ministers
should be included at once in the organisation. The A.R.P. Com-
mittee’s chairman admitted that he was troubled by the fact that
Ministers were not yet in close contact with the problems involved
in this wide sphere of inquiry. After over four years’ examination
by officials and experts, with fair progress in surveying the whole
field, collecting information and starting plans, a clear need had
arisen for more positive Ministerial support.

It was breaking new ground to expect the Home Secretary, with
his varied domestic responsibilities, to pay special attention in
peace to foreign policy and defence. Yet his Department was, the
committee reiterated, the one most concerned with the now
formidable problem of protecting the civil population in war. The
Home Secretary at this time, Sir William Joynson-Hicks,! it so
happened, had developed interest in air warfare during 1914-18
and been a strong advocate of an independent air Service. He had
served on the Civil Aerial Transport Committee (which laid the
foundations of British civil aviation) and had agitated in Parliament
and elsewhere for a stronger Royal Air Force. But it will serve as a
reminder of the claims on the Home Secretary’s attention to recall
four controversies of 1928 with all of which Joynson-Hicks was
prominently associated—the Shops (Hours of Closing) Act, 1928
which made certain restrictions of the unpopular war-time
‘D.O.R.A.’ permanent; the Representation of the People Act, 1928
(the ‘Flapper Vote’); an agitation of serious proportions over the
Metropolitan Police, and the stormy controversy over the new
Prayer Book.?

1 Born 1865; Home Secretary, 1924-29; cr. Visct. Brentford, 1929; died 1932.
* See H. A. Taylor, Jix-Viscount Brentford (1933).
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The A.R.P. Committee recognised that Departmental officials
would only be able to give ‘a residual part’ of their time and energy
to studying war plans. But this defect in their scheme, they suggested,
would be remedied by provision of an active secretariat with
responsibility for seeing that progress did not languish, and that the
reactions of the parts of the plan on one another were studied.

These recommendations were approved by the Cabinet at the
end of January 1929. The new machinery, put into operation in the
spring, was to bear responsibility for planning air raid precautions
for the next six years. The committee, reconstituted as the ‘A.R.P.
(Organisation) Committee’, with the same chairman and little
change in its composition, remained the backbone of the planning
organisation.

Before this reorganisation the committee had studied hospital
accommodation, the location of lunatic asylums, the problem of
shelters, and the enrolment and control of personnel for the various
forms of ‘anti-aircraft protection services’.

Discussion of the last important matter served to reveal the
difficulties encompassing it, and the little progress so far made.
Preliminary questions were still unsettled. For example, should some
form of conscription be adopted? How were essential workers to be
induced to remain at their posts? Was military or quasi-military
control essential? The interpretation given to these services was still
the wide one of almost everyone in the danger zones engaged in
essential work; and the committee again emphasised the difficulty
of keeping people ‘on the job’ and the need for some special degree
of discipline. In agreeing that a form of mobile reserve would be
needed to supplement and stiffen local labour, particularly at the
opening of attacks, they turned for help to the War Office. Would
the Army undertake to supply Territorials for this purpose, and to
replace them later by special units on the lines of the Transport
Workers’ Battalions of the Great War? When the answer to this
was discouraging, suggestions for forming such a reserve from special
constables or from London medical students were considered and
discarded. It was then agreed that the forming of a quasi-military
organisation on the model of the St. John’s Ambulance Brigade
should be examined. .

Other difficulties were well illustrated by the problem of shelters,
responsibility for examining which lay with the Office of Works.
This Department had produced various memoranda on the subject,
the most recent of which by its Director of Works concluded:
(i) it would not be possible to provide adequate protection for
London’s population in existing buildings, (ii) the cost of con-
structing special underground shelters on a large scale would be
prohibitive, and (iii) the Tubes, though able to offer sound if limited
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protection, would probably be needed more than ever in war for
transport. This report then put forward an elaborate scheme for
evacuating thousands of London’s citizens by underground railway
to the safety which its authors assumed would begin on the city’s
outskirts where the railways ended.

In this sphere material resources assumed outsize proportions.
The amount of bricks, mortar and concrete needed to build adequate
shelters and the cost of providing these would, the Office of Works
considered, be far too large to be viewed as practical possibilities.
The A.R.P. Committee had no alternative but to accept the experts’
negative conclusions, while recommending more detailed study and
experiment. But the financial aspect appeared a serious impediment
not only to any ultimate scheme of construction but to the immediate
requirement of conducting essential experiments. It will be recalled
that the committee’s first report had emphasised the need for these
experiments, which the War Office had been asked to initiate.?
Both experience in this field of inquiry and the funds with which
to begin experiments were lacking. The Service Departments alone
possessed a measure of these essential ingredients of progress.
But the interests of each of these in the effects of air bombardment
differed from those of the other two and still more from those of the
civil Department, and machinery to co-ordinate experiment and
research seems to have been almost lacking. Stalemate over shelters
carly in 1929 was further aggravated by a clear, and apparently
irreconcilable, conflict between the need to send the public under-
ground for protection against high explosive and the need to keep
them above ground for protection against gas. Practical experiment
in defence against gas could in addition be conducted more cheaply
and unobtrusively than experiment into the destructive powers of
high explosive missiles.

Publicity, Personnel and Schemes, 1929-1932

The reconstituted or ‘A.R.P. (Organisation) Committee’ met
in late April with terms of reference identical with those of 1924,
except that concentration of the inquiry on London now received
some formal recognition. ? It is apparent that this body of officials had
much continuity. Its familiarity with the complicated issues involved
was of obvious advantage as plans approached nearer some practical
application.

The next six years saw the collapse of the optimism prevailing in

!p.22.

* In the remainder of this chapter the Ministerial (or Policy) Committee will usually
be called the Ministerial Committee, and the reorganized Departmental or official
Committee will be called the Organisation or simply the A.R.P. Committee. See pp. 34,
39.
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1925-29. The United States stock-market ‘crash’ of October 1929
began an era of world-wide depression; and Mr MacDonald’s
minority Government soon found itself faced by grave problems, which
issued in August 1931 in the formation of a National Government.
The general election of that October returned the Conservatives in
force, and reduced Labour to a small embittered Opposition.
This confusion (as it must be regarded) of domestic politics had its
consequences in foreign policy and defence preparations. The
reaction of British parties and public to the growth of aggressive
nationalism abroad was for long mainly one of bewilderment, and
‘its old gift of political relevance appeared to have abandoned the
nation.’*

A stage had been reached in planning at which progress depended
on more relaxation of the secrecy rule. Some schemes could be
developed no further without enlisting co-operation of the public.
Financial resources for development could not be procured without
Parliamentary and public discussion. Also, some awareness among
the public of the potential threat to Britain and the steps being taken
about it had throughout been regarded by the A.R.P. Committee
as an essential precaution against panic. They attached such
importance to this aspect of the problem that they made several
attempts over the next four years to gain Committee of Imperial
Defence approval for the introduction of more publicity. That these
met with only moderate success was due to the trends of policy
and opinion during the early ’thirties of which mention has just been
made.

The Geneva Gas Protocol, aimed at probibiting gas and bacterio-
logical warfare, had been signed by most European countries in
1925 and was about to be ratified by British and Dominion
Governments. This instrument referred only to offensive use of
poison gas, and did not restrain signatories from defensive prepara-
tions and research or from commercial traffic. In considering the
situation created by Britain’s ratification, the committee recog-
nised that production of poison gas in quantity and secrecy in peace-
time was relatively easy. But, while it would be unwise to decrease
Britain’s research and defensive preparations, the Protocol suggested
the course of keeping these within existing bounds, and of re-
affirming the original view that use of gas in the first stages of a
war was unlikely.? The further development of anti-gas schemes
would require the publicity now undesirable for reasons of high
policy. To halt expansion in this sphere for the time being would
enable the committee to concentrate on other problems (notably
shelters), the size of which were such as to provide ample work.

1 K. Feiling, Life of Neville Chamberlain (1946), p. 198.

? See p. 26.
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They asked for approval from higher authority to relegate anti-gas
measures to a secondary position. When the Committee of Imperial
Defence gave consent to this the Prime Minister, Mr MacDonald,
made evident the Government’s concern with the harm which any
misconstruction of the A.R.P. Committee’s activities might cause.

The Ministerial (or Policy) Committee was set up in July 1929
and consisted of the Home Secretary (Mr J. R. Clynes), the Secretary
of State for Scotland, the President of the Board of Trade and the
Ministers of Health (Mr Arthur Greenwood) and Transport (Mr
Herbert Morrison). The chairman of the Organisation Committee
always attended its meetings.

In the autumn of 1930 the Organisation Committee sought
authority both to reverse the policy adopted a year before with
regard to gas and to give greater publicity to all A.R.P. schemes.
The issue was still one of securing approval for discretion to consult
local authorities and other responsible bodies outside the Govern-
ment, to prepare schemes with their co-operation and to carry out
practical tests. How slowly consultation with persons outside the
Government had developed since the modification allowed in 1927!
became more apparent to the planners after studying the practice
in this matter of some foreign countries. It seemed that in France,
Germany, Czechoslovakia and the U.S.S.R. instruction of the civil
population in anti-gas and other air raid defences was regarded
in much the same light as the British authorities regarded annual
fleet exercises or territorial camps, and given similar publicity. The
self-denying ordinance imposed on our preparations a year previously
appeared, in view of this, superfluous, and had added to the
difficulty of answering questions recently asked in Parliament about
British defences.

Early in 1931 higher authority approved some relaxation of
secrecy, subject to definite stipulations that consultations should be
made with discretion and that every precaution should be taken to
avoid misrepresentation. The Preparatory Commission on Dis-
armament had recently secured adoption of a Draft Convention,
and the Disarmament Conference was due to meet before long at
Geneva. This Conference, after including discussions of British
proposals to abolish bombing from the air and recording a decision
to prohibit chemical and bacteriological warfare, adjourned in
July 1932. According to Sir Herbert Samuel, by then Home Secretary
and a member of the British delegation, its adjournment was accom-
panied by ‘good hopes of further progress’.?

The times, therefore, were not very favourable to another request
by the A.R.P. Committee in October 1932, in more emphatic terms

! pp. 31-32.
* Viscount Samuel, Memoirs (1945), p. 223.
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than on the last occasion, for permission to extend publicity. The
relaxation already authorised had enabled the committee’s net to
be spread a little wider but had not eliminated the need to enjoin
persons outside the Government who might be consulted to strict
secrecy. Progress was still artificially restricted since, though
‘many schemes had reached a stage of theoretical finality’, it was
proving almost impossible to proceed with practical implementation.
In the meantime, Continental countries continued to act with full
publicity. The French Government had appointed Marshal Pétain,
the venerable hero of Verdun, as Inspector-General of Air Defence.
Full-scale exercises had been held in the Pas-de-Calais and elsewhere
in France, Konigsberg and other Continental cities. Britain’s
preparations, though perhaps superior to those elsewhere in general
design, had been definitely out-distanced in experimental application.
Publicity, the committee concluded, was essential to efficiency, and
at the best a good many years must elapse before efficiency was
achieved. This request, after endorsement by the Ministerial
Committee, was approved by the Committee of Imperial Defence,
but subject again to the provisos that this action should be gradual
and conducted with great caution.

Only slow advance was made in the years under review with the
problem of personnel for the ‘anti-aircraft emergency services’. The
committee, when they returned to the question of the reserve of
5—6,000 disciplined men they regarded as an essential supplement
to civilian labour, particularly at the outbreak of attacks, still hoped
to persuade the War Office to supply this force.! The War Office,
however, was still unwilling to do so on the ground that the duties of
such a force would not be strictly military in character. The matter
was considered in December 1930 by the Cabinet, which referred
it back for further investigation. The A.R.P. authorities then re-
affirmed their view, which was approved in the following March
by the Committee of Imperial Defence.

The rate of progress during 1929-32 with particular schemes
varied considerably.? Some had early in this period reached that
‘theoretical finality’ from which no real development could proceed
until more consultation was permitted. Others, owing to lack of
data, funds or time available to officials, had not reached the stage
of rough sketches.

Among subjects well advanced by 1929 were provision for medical
treatment of casualties, hospital accommodation, and the evacuation
of wounded in the London area. Ministry of Health committees

1 See p. 36.

! In the middle of this period the Organisation Committee compiled a Review of the
Sub-Committee’s Work, 1925-1930, which, by surveying the current position of the
forty-five main recommendations of the A.R.P. Committee’s First Report of 1925 (sce
PP. 16-26) demonstrated this inequality of achievement.
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had collected a wealth of information on these problems; and the
A.R.P. Committee obtained authority to harvest this into a detailed
working plan, to include the appointment of persons to ‘pivotal
posts’. The problem of repairing damage to property had, however,
made smaller progress by 1932. Though the Home Office Fire
Adviser had supplied much information on fire-fighting organisation
and methods, a great deal of preparatory work had still to be done.
Investigation by a Ministry of Transport committee into problems
of repairing roads and other main services had not yet produced
conclusive results. Schemes for the clearance of debris and for
decontamination awaited wider consultation with local authorities.

On the problem of maintaining vital services, the G.P.O. had
produced a practical scheme for an emergency telephone service;
investigations had taken place about maintaining London’s gas
supply; and, after much discussion, a committee was making
progress with a scheme for compensation for personal injury.
Regarding the various matters included under prevention of damage
the advance by the end of 1932 was, in general, more halting. A plan
for protecting London’s docks was being completed in detail. But the
larger problems of protecting the public by shelters and protecting
public buildings were still complicated by lack of information. Aspects
of the evacuation problem had been clarified by discussions on use
of the Tubes. But by the autumn of 1932 the planners-in-chief were
unable to report more than their continued belief in the policy of
evacuating as many persons as possible from London, and their in-
tention to reconvene a sub-committee to work out detailed plans.

Most active development of the warning system related to
collection of information. Responsibility for this function had been
transferred in 1929 from the War Office to the Air Ministry. In that
part of England considered within range of hostile bombers the
observation system, manned by volunteers of the Observer Corps,
was in a sufficiently advanced state to be put into operation at any
time.! Arrangements, which fell to the Home Office, for distribution
of information were still at a preliminary stage.

Defence measures against gas had again made good progress.
Designs of a ‘Special Service’ mask, cheaper to produce than the
General Service mask, for the protection of persons required for
important services (e.g., employees of some public utility concerns)
had gone into preliminary manufacture. The A.R.P. Committee had
discussed the question of gas masks for the civil population in general,
but had not yet reached a conclusion on this matter. Practical
progress had also been made in supply of gas-proof clothing for the
pohce, the supply of bleaching powdcr and the inclusion of certain
anti-gas features in new Tube stations.

1p. 20.




42 Ch. II: PLANNING (MAY 1924-APRIL 193))

The Organisation Committee had now made a preliminary draft
of an A.R.P. War Book, which they intended to enlarge as circum-
stances permitted. Early in 1932 Sir John Anderson, who had
presided over this committee and its predecessor since 1924, resigned
on being appointed Governor of Bengal. He was succeeded by the
new Permanent Under-Secretary of State at the Home Office, Sir
Russell Scott.

The Air Raids Commandant, and Origins of the
National Organisation, 1932-1933

Study of preparations on the Continent also led to the next most
positive step in British planning. In 1932 two documents on foreign
activities engaged the A.R.P. Committee’s special attention. One
of these described a scheme by the Reiwchsverband der Deutschen
Industrie in co-operation with the German Government for pro-
tection of German industry against air attack. The other was a
detailed Practical Instruction on Passive Defence against Air Attack
drawn up by M. Laval, the French Minister of the Interior, and on
sale to the public for four francs. This included a complete scheme
for organisation at the national, departmental and communal levels
of French passive defence. The committee’s reaction to this informa-
tion was expressed by one member as a feeling that they had been
‘left sitting on the fence’. Though British planning had started
earlier and achieved more in general design, it had now been
outstripped in practical application.

The planners turned to remedying this backwardness in organisa-
tion. The plan of 1928 under which the two existing committees,
with the chairman of the Organisation Committee (i.e., the Perma-
nent Under-Secretary of State for the Home Department) as chief
administrative officer, would exercise control in war was seen to be
inadequate.! Experience had shown that the scope and number of
executive responsibilities in war would be much larger than then
conceived. Furthermore, the Departmental Committee was finding
itself faced with an accumulation of detail which had tended to
clog the machine, to slow down the work and, conceivably, to obscure
the main issues; some Departments were overburdened with detailed
planning and A.R.P. responsibilities. The need for secrecy had
played a major part in delaying delegation of much of this detailed
work to some other authority who would ultimately be responsible
for executing the various plans.

A proposal, arrived at after much discussion, was made to the
Ministers about the form this new authority should take. The
planners were still concentrating on defence of London, and they

! pp. 33-34.
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dismissed as impracticable suggestions that the Borough Councils
or the L.C.C. could perform the functions in question. ‘A super local
authority’ for London, in between the boroughs and the Government,
was required; and since no such organ existed it was necessary to
invent one. This new A.R.P. authority for the London area might,
the committee decided, be put in charge of the Governor of Chelsea
Hospital or the Lieutenant of the Tower, with the title of ‘Air Raids
Commandant’. The senior officers holding these positions only had
light duties, and the drawback that they were usually of advanced
years could be surmounted by prior consultation with the War
Office. The Commandant should have a small staff composed of a
Chief of Staff and representatives of the Metropolitan Police, the
Ministries of Health and Transport, the Board of Trade and (for
advice on anti-gas measures) the War Office. He would be ex officio
a member of the Organisation Committee which would continue, as
heretofore, to supply the main directive force for A.R.P. and to
effect co-ordination. But he should possess authority to translate into
practical form the general principles given to him for guidance.
Experience would show whether his organisation should prepare
schemes, or whether this should be left to those who would be
responsible for the schemes’ detailed execution.

Although the Committee of Imperial Defence approved this plan
in the autumn of 1932, it was not until April 1933 that an ‘Air
Raids Commandant (Designate)’ began his duties. After being
refused by the Governor of Chelsea Hospital, the appointment was
accepted by Major-General H. L. Pritchard.?

This addition to the machinery had significance apart from its
practical contribution in the next two years. It demonstrated the
planners’ continued belief that their problem was in large measure
military, or at least quasi-military. London would become a battle-
field, and special forms of discipline and control would be essential.
The problem was a novel one; and search for the types of organisa-
tion and leadership to secure this discipline and control was con-
tinuous.

After adopting this novel expedient for London the committee
turned to consider the organisation of air raid services in the
country as a whole. At a meeting in March 1933 they discussed three
national organisations which might be used—the police, the
Emergency Strike Organisation (proved successful in 1926, and
preserved in skeleton form), and the local government organisation.
They decided with small hesitation in favour of the local government
structure—a decision which, though to meet with many difficulties
of application, laid a permanent corner-stone. They were aware that

1 Born 1871; much active service as R.E. officer; former Commandant, School of
Military Engineering; Col. Comdt. R.E. at date of this appointment; died 1953.
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this mightinvolve overloading central A.R.P. authorities, and agreed
that some intermediate organisation would probably be needed.
But their immediate concern was to examine the implications of the
main decision, and they constituted four of their number into a
sub-committee to consider its administrative and financial aspects.

This sub-committee soon produced important amplifications of
the plan. Impressed with the need to keep down the number of
A.R.P. authorities, they proposed that the administrative organisa-
tion should be provided by the County Boroughs within their
normal areas and by the County Councils outside these areas; the
non-County Boroughs and Urban Districts should only be A.R.P.
authorities in exceptional cases. To effect co-ordination between
these and relieve pressure on the centre, that part of the country
liable to air attack should be divided into Regions, each under the
general control of an ‘Air Raids Commandant’ directly responsible
to the central authority. They specified the areas of England and
Wales considered most liable to attack; and gave a plan for the
siting and equipment of A.R.P. depots. On the cardinal issue of how
the cost of this organisation and the bulk of A.R.P. equipment should
be met they were unequivocal. The drain on the Government for
evacuation and other matters, Continental practice, and the need
to increase local awareness of the gravity of the problem together
made this a legitimate charge against the local authorities.

Consideration of these proposals by the Ministerial A.R.P.
Committee opened an era of greater participation by this body in
planning. Ministers accepted readily (though provisionally) the
proposals about organisation. But they (and in particular the
Minister of Health) could not endorse the view that the main
financial burden should be borne by local authorities in the danger
areas, and they reserved this issue for later consideration. They also
decided that before the proposals were submitted to the Committee
of Imperial Defence, the officials should enter into consultations (at
which no mention should be made of finance) with selected local
authorities about organisation.

A Suggested Programme,
and the Scale of Attack

The Air Raids Commandant (Designate) presented a long
Memorandum on the Preparation of a Scheme for the Passive Defence of
London against Aerial Bombardment to the committee. This summarised
all available information on the consequences to London of air
attack on the scale accepted in 1924. General Pritchard then offered
detailed suggestions, based on the decisions this narrative has been
recording, for London’s defence. His realistic approach to the
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nine-year accumulation of schemes was illustrated by his suggestions
with regard to enrolment of personnel. After listing the fifteen
categories of persons required for A.R.P., he stated that the problem
of keeping people on the job was entirely a question of morale. If
certain conditions—particularly previous awareness of the job they
would be asked to do and some previous training—were fulfilled,
‘the people would respond’. He disagreed with schemes for using
Transport Workers’ Battalions or a reserve supplied by the War
Office! in terms which forecast the true line of development:

in organising the whole civilian population to protect themselves they
must be organised on a civilian basis in their civilian organisation of
the categories named. . . . The A.R.P. Service must create and
maintain its own honourable status and prestige and not lean upon
some other Service. It would be contrary to the principle of this
civilian organisation to resist attack upon civilians if it were to be
incorporated in the Territorial Army or any other military
organisation.

He then gave a detailed programme which specified sixteen items
on which work should begin at once and for which funds should be
provided in the next financial year (1934-35) under a consolidated
Estimate. These included an establishment for the London Com-
mandant, a full-scale test of destructive powers of the 500-lb. bomb,
an A.R.P. exercise in Hackney in 1934, a Press Liaison Officer at the
Home Office and the preparation of certain schemes in full detail.
He also laid emphasis on the need to create a fire-fighting organisa-
tion on a scale never previously contemplated, and suggested that the
centralisation (adopted towards the end of the 1914-18 war) of the
Greater London fire brigades should be revived for A.R.P. purposes.

After paying tribute to this report, the committee decided they
could not recommend to Ministers any programme of works
involving expenditure of a good deal of money. Current expenditure
on passive defence was about £20,000 a year, most of this being
absorbed by the Chemical Defence Research Department. The
expenditure General Pritchard recommended—/150,000 in the
next financial year—could only, they thought, be justified if the
country was under serious possibility of a maximum scale of attack.

The immediate result of this report was re-examination of the
scale of attack of 1924—the hypothesis which had governed all
subsequent preparations.? This hypothesis, with the passage of time,
had acquired a somewhat immutable character for the A.R.P.
planners. Questions directed on occasion to the Air Staff had shown
them not merely unwilling to reduce the maximum scale but

1 See pp. 36, 40.
? See pp. 15-16.
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inclined to increase it. Continued acceptance of this scale became
more difficult for A.R.P. authorities as their plans evolved from
theory into application. In 1931 the committee had considered
assuming a lesser scale in framing shelter and evacuation schemes;
and the programme just mentioned raised this issue with respect to
all preparations.

Recollection of some events of the autumn of 1933 may serve
to put the committee’s views into perspective. In October Germany,
now under National Socialism, withdrew from the Disarmament
Conference and notified her withdrawal from the League. But the
historian’s later judgment that ‘all hope of disarmament had now
vanished’! was by no means universally accepted, and the Conference
was to re-assemble in the spring. In Britain a by-election at East
Fulham in October on the rearmament issue gave a resounding
victory to the Labour (‘pacifist’) candidate. While most sections of
the public were still unprepared to think in terms of rearmament,
‘the great depression still lay heavy upon the country’.?

The committee sought fresh direction from Ministers on the scale
of attack which should govern preparations. Their own re-
consideration of this started from recognition that the basis of the
1924 calculation—an attack by France with no allies on either side
—was obviously a remote contingency. Also, the Cabinet had recently
decided that no expenditure should for the present be incurred on
defence measures required to provide exclusively against attack by
certain countries, including France. Germany, whatever her
existing potentialities, would be at a serious disadvantage in air
warfare for some years to come. They had concluded that prepara-
tions could temporarily proceed without reference to any precise
scale of attack. And that, while it should be assumed that the scale
of damage might be much below the theoretical maximum which had
hitherto been assumed, and which continued to remain as an ultimate
possibility, it would probably be very much greater than anything
experienced in the last war. They asked authority to devote
attention mainly to questions of organisation, and to undertake
material preparation only when this did not involve heavy expen-
diture. This course was approved by the Committee of Imperial
Defence at the close of 1933.

Financial Responsibility, and
Rearmament, 1934-1935

The committee now reported that tests of the Special Service
respirator (the type intended for persons who, while liable to exposure

1 G. M. Gathorne-Hardy, op. cit., p. 352.
? Viscount Samucl, op. cit., p. 245.
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to gas, would not require such complete protection as the Fighting
Services) had proved highly satisfactory. A committee appointed early
in 1934 to examine policy with regard to production and supply
of gas masks had made many detailed proposals, forwarded in
April to Ministers for guidance on major points of policy. The main
question at issue was whether provision was to be made to supply
masks to the general public; if so, on what financial basis. The
committee were satisfied that the Special Service mask (which
could be bulk manufactured for 6-7s. apiece) would be adequate for
most persons actively engaged in air raid services and that only a few
bodies (e.g., the police and fire brigades) would require the General
Service type. They had also concluded that a large section of the
population would expect the Government to provide them with
some protection against gas, and that a considerable proportion, if
not the major proportion, would be unable to provide this out of their
own resources. They recommended inquiry into the possibility of
designing a cheap respirator (one which could be sold for about 2s.)
which could provide a measure of protection for adults and children
and could be quickly mass-produced.

Assuming that such masks could be designed, was it probable that
many of the public would (even with official encouragement)
purchase them in peace-time? Though masks were already on sale
in several Continental countries, the committee—either from
awareness of the results so obtained, or from knowledge of the
reluctance of the British public to spend money on warlike prepara-
tions—answered ‘no’. It would, nevertheless, be advisable to
manufacture in peace and store a sufficient number of these masks
to enable the Government to meet a very strong and possibly
irresistible demand should an emergency arise; and to arrange in
advance for rapid mass production on the outbreak of an emergency.

The financial implications of Government action on these lines
were clearly considerable, since the part of England and Wales
then regarded as lying within range of attack contained some
20,000,000 persons. While this particular problem had been laid
on the Ministers’ doorstep, officials found evidence accumulating of
need for an early decision about incidence of financial responsibility
in general. Following the decisions of the previous summer,! they
had had confidential talks, at which no mention had been made of
finance, with representatives of the County Councils and Municipal
Corporations Associations and a few Counties and County Boroughs;
and had concluded it was impossible to get down to brass tacks
with the local authorities until they were able to say who would pay
the piper. Committees on the medical services and on decontamina-
tion reported similar inability to make progress until the financial

! pp. 43-44.
E
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issue was decided. The committee therefore decided to re-assemble
their administrative and financial sub-committee with two extra
members (the Air Raids Commandant and a Home Office repre-
sentative) to consider the broad financial principles which should
govern provision of A.R.P. Services, and to produce what the chair-
man called ‘a speculative estimate’ of the cost of these services on the
basis of the peace-time provision of certain essential supplies.

Shortly before this inquiry began Ministers authorised the
Chemical Research Committee to produce designs of a respirator
for general use—though authority was given without prejudice to
‘certain questions of large principle’ raised in the report on respirators
just mentioned. The administrative and financial committee soon
agreed that planning should now extend beyond preparation of
schemes and questions of organisation to embrace accumulation of
some vital supplies which could not be provided in sufficient time
in an emergency. They regarded respirators, anti-gas clothing,
bleach powder, medical and surgical supplies as the most important
of these; and, on the basis of the first two items alone, reached a
partial estimate of peace-time expenditure of £630,000. Con-
struction of shelters was expressly excluded from this estimate on the .
ground of its prohibitive cost; and it was decided that a reasonable
time to allow for the accumulation of these supplies was five years.
These conclusions, a reversal of the programme adopted the previous
December, were accompanied by a recommendation on financial
responsibility which also reversed the view of a year before.! It was
now decided that as local authorities, public utilities and other bodies
had no authority to spend money on the purposes in question, and
would (in any event) be extremely reluctant to assume any con-
siderable part of the expenditure contemplated, the bulk of this
expenditure would have to fall on the Government.

In this summer of 1934 the Disarmament Conference reached a
compromise which preserved it in a state of suspended animation.
But by now the hope even of limiting armaments was fading, and
fear of general rearmament and its results was beginning to infect
the world. In Britain, as elsewhere, this infection was gradual,
meeting with resistance among large sections of the public, where
the facts were unknown or there was refusal to interpret these in
pessimistic fashion. The British Government, however, had already
embarked on exploratory steps towards rearmament. In November
1933 they had cancelled the ‘Ten-Year Rule’,2 and had appointed
a Defence Requirements Sub-Committee of the Committee of
Imperial Defence, composed of the Chiefs of Staff and representatives
of the Foreign Office and Treasury, to prepare a programme for

1 pp. 43-44.
*p. 33.
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making good the worst deficiencies in the Defence Services on a
five-year basis.!

The conclusions early in 1934 of this body of most concern to
this narrative were recognition of Germany as the hypothetical
enemy for purposes of long-range defence policy, and emphasis on
the prime importance of aerial warfare. In its view the threat to
Britain now presented by bomb-carrying aircraft had become at
least equal to the menace of attack on our sea-communications.
Designs and weight-carrying capacity of this weapon had so increased
since 1918 that in another war its use against such a concentration
of population and activities as London might prove decisive. The Air
Staff considered that the best means of defence against this threat
lay in attack, or counter-bombing of German air bases and
industries. Completion of the programme of Air Force expansion
adopted in 1923 but still only partially fulfilled was, therefore,
one of this committee’s chief recommendations. They proposed
enlargements to the slender existing provision for the anti-aircraft
defence of London, and that fuller instructions about air raid
precautions should be given to the public.

The A.R.P. Committee had the question of publicity again brought -
to its attention by an incident (similar to that of 1927) in which a
former official of the Government establishment at Porton proposed
to broadcast about gas attack. They suggested that these broadcasts
should be permitted, after scrutiny of the scripts; and that there
might be great advantage in a general broadcast on passive defence
by a Minister or senior official.?2 They reported growing demand
among sections of the public for guidance in matters concerning
passive air defence generally, including voluntary attempts at
organisation and instruction; and their own conclusion that the time
was more than ripe for some more definite statement of Government
policy in regard to air raid defence than had hitherto been deemed
possible. Discussion of this matter by Ministers showed that the
number of persons informed about passive defence was still most
restricted; for example, the Home Secretary, Sir John Gilmour,
considered that the police had practically no information on this
matter at all. '

The Cabinet considered this issue at a meeting on 25th July,
together with a Chiefs of Staff memorandum emphasising the
importance they attached to air raid precautions as a complementary
means of defence against air attack. The Cabinet agreed that the

1 The Chiefs of Staff had reported in their annual review for 1933 that the accumu-
lation of deficiencies resulting from the long continuance of the ten year rule was very
heavy.

2 The gentleman who had caused this incident did not deliver the proposed broad-
casts, although he contributed two articles on the subject to the Listener (27th June and
15th August 1934).
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Lord President of the Council, Mr Baldwin, should make a statement
about these precautions in a forthcoming speech on air defence
policy, and that the Home Secretary should consider following up
this statement with a broadcast.

It is evident that the process, so prominent in the recommendations
of 1925,! of gradually educating the public in A.R.P. by dissemina-
ting knowledge among a widening circle of persons had been little
developed in practice. The course now chosen of reaching the public
through Parliament was entered into with equal caution. During a
foreign affairs debate in November 1932 Mr Baldwin had stressed
the prevalence of fear in the world, which he attributed largely to
‘fear of the air’, and stated that ‘the bomber will always get through’.?
After referring to air raid precautions on the Continent, he informed
Parliament that the Government was also taking precautions,

much more quietly and hitherto without any publicity but, con-
sidering the years that are required to make your preparations, any
Government of this country in the present circumstances of the
world would have been guilty of criminal negligence had they
neglected to make their preparations.

In March 1934 the Prime Minister stated that the Committee of
Imperial Defence had been consideringairraid precautions as‘anessen-
tial accessory to the arrangement for home defence’ ever since 1924.3
On 1gth July Mr Baldwin announced in the House that the
Government had decided on a five-year programme for expansion
of the Royal Air Force; and on goth July in the course of a debate
on armaments he referred toair raid precautions in the following terms,

We feel with regard to the protection of the civilian population that
our plans have been carried as far as is possible without wider pub-

. licity than has hitherto been deemed to be in the public interest. The
next stage involves communications with local authorities, with
public utility companies, and so forth, and with all those on whom
responsibility for action would fall in the emergency contemplated,
and before long, steps will be taken to communicate the necessary
instructions to the general public.4

An impression was indubitably made upon the nation and the
world by the warning with which Mr Baldwin concluded this speech:

Let us never forget this. Since the day of the air the old frontiers are
gone. When you think of the defence of England, you no longer think

! See pp. 18-19, 26, 28, 38-40.

* H. of C. Deb., Vol. 270, Cols. 631-2, 10th November 1932.
3 H. of C. Deb., Vol. 287, Col. 1240, 215t March 1933%.

4 H. of C. Deb., Vol. 292, Col. 2335-6
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of the chalk cliffs of Dover; you think of the Rhine. That is where
our frontier lies.

The important proposals of the administrative and financial
committee described above,! were discussed in November by Ministers
now reinforced by the addition of the Financial Secretary to the
Treasury, Mr Duff Cooper. Ministers immediately agreed that, (i)
some expenditure would have to be incurred in the next financial
year if schemes were to be properly completed, and (ii) financial
responsibility for certain A.R.P. services should rest with the central
Government. The report they forwarded to the Cabinet has claims
to be regarded as the birth—after the years of gestation this narrative
has been recording—of civil defence. Or alternatively (and perhaps
more accurately) as a first pre-natal advance on account of
obstetrician’s fees, at the onset of what was to prove a difficult period
of labour.

This proposed that a sum for A.R.P. Services not above £100,000
should be included in the Estimates for the next year (1935-36)
under a new sub-head in the Home Office Vote. The services to be
financed in this first year, and their very approximate shares of the
Vote, would be as follows:—Central Government administrative
services (£7,000); provision for respirators, mainly for training
purposes (£40,000); provision for research in the form of a contri-
bution to the Chemical Defence Research Department (£15,000);
and certain essential experimental work and training (£30,000).
Services for which no provision was made in this estimate, but for
which funds might have to be found in future, were medical and
surgical supplies, and accumulation of stocks of bleach powder
and anti-gas clothing. The A.R.P. Committee refrained from
proposing any provision for shelters. They had decided that if
local authorities were anxious to build public shelters they ought to
bear the cost of this themselves—though they recorded that this
decision might have to be reconsidered.

Ministers endorsed the Defence Requirements Committee’s view
that A.R.P. should be developed pari passu with the anti-aircraft
defences. They recommended that, now decision had been reached
to repair the deficiencies in air defence over a five-year period, the
preparations for passive defence should, so far as possible, be com-
pleted within five years. They also reminded the Cabinet of the
importance attached by the Defence Requirements Committee to
publicity in this sphere. The report just quoted had remarked that
the German Air Force would derive additional encouragement to
attack Britain if they were aware that, unlike the peoples of Con-
tinental countries, the British population had no knowledge or

1 p. 48.
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warning of the precautions to be observed for the purpose of reducing
casualties . . . ‘they will count on panic as a powerful ally’. And had
urged that, whenever a new defence programme was launched the
opportunity should be taken to remove the ban against full publicity
that was preventing full benefit being drawn from the years of
effort that had been devoted to this matter.

Ministers also referred to Mr Baldwin’s statement in Parliament
on 3oth July that consultations would soon be taking place with local
authorities and instructions would be issued to the public. Their
inability so far to make any general moves of this kind had been
largely due to the need first to obtain decision about the incidence
of financial responsibility.

The Cabinet’s approval early in 1935 to an expenditure of some
£100,000 on certain A.R.P. services registered the birth of civil
defence, or—if the alternative suggested above is preferred—
counter-signed the first advance payment. But Parliament and the
public still knew no more of the matter than the inference, to be
drawn from the few statements made since 1932, that the Govern-
ment was in an interesting condition. The A.R.P. Committee had
started six months previously to examine the form in which detailed
announcement of the event might be made to the public. They had
found that important features of the matter required more clarifica-
tion before this could be made. They had therefore turned from the
problem of publicity to that of organisation, or fuller definition of the
division of air raid precautions’ functions between central and
local authorities.

Drafting the ‘First Circular’

They recorded late in 1934 that they had not yet attempted to
approach the country as a whole and that this action must await,
first a definite decision on the financial question, and secondly en-
largement of the administrative staff concerned with A.R.P. They
reported a notable growth during the year of requests from unofficial
persons for help and advice. In the meantime, foreign activities in
this sphere had continued ‘with undiminished intensity, especially
in Germany’. Progress had, nevertheless, been made in Britain in
closer examination of specific problems, including compensation for
personal injury, gas-proofing of merchant ships, the possibility of
devising a cheap gas-mask, and the evacuation of a limited area of
London. A provisional and confidential Air Raid Precautions Handbook
had been circulated.

The last major preoccupation of these years of planning, the
general approach to local authorities, was to take the form of a
circular describing the risk air attack represented and the respon-
sibilities the different branches of Government would be expected
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toassume. Reneweddiscussionwith the AirStaffonthe scale and weight
of attack confirmed that all England and Wales south of a line drawn
from Anglesey to Scarborough wasregarded as within the danger zone.

While a circular to local authorities in this area was being pre-
pared, the A.R.P. Committee turned, at the request of the Secretary
of the Committee of Imperial Defence, to reconsider the question of
the seat of Government in war. As noticed earlier, Mr Baldwin’s
Cabinet had decided soon after the conclusion of the Locarno Treaties
that this question should for the time being remain in abeyance.!
The temporary character of this decision had been liberally inter-
preted, for no consideration had since been given to the matter and
none of the schemes for partial or total evacuation of Whitehall,
first proposed in 1925, had been prepared. Revival of the question
caused new discussions with the Air Staff, which proved a forcible
reminder of the vulnerability of the metropolis. The Air Staff, now
using the German Air Force as the basis of their calculations, produced
a darker picture than any hitherto presented. They estimated the
capacity of a German Air Force operating from bases in the Low
Countries to bomb Britain at 150 tons daily for an unspecified
period; and this figure made allowance for all the factors, including
the proposed increase of the Royal Air Force and active assistance by
France, favourable to Britain’s defences. They adhered to the view
that London would be a major objective. Its proximity to the coast
(or lack of ‘depth’) added to the difficulties of its defence; and
technical developments, including those in bomb-sighting, had
increased the probability of specific targets such as the Whitehall
area being heavily and accurately bombed.

The A.R.P. Committee’s findings on the problem of whether to
advise removal of the seat of Government took the form of a series
of formidable questions. Final decision in the matter, it was obvious,
could only be made by the Government in office in the emergency.
But if that decision was in favour of doing what a large part of
London’s population would be asked to do, or ‘staying put’, certain
action would be advisable in peace. Should plans be made to move
les Ministéres moins utiles (e.g., the Board of Education) for the conduct
of the war outside London ? Should a nucleus of essential Departments
( a war-time Pretoria or Canberra) be retained in Whitehall, and the
rest be moved elsewhere in London? If so, should this nucleus be
given special bomb- and gas-proof accommodation? To do this
would raise the problem of discrimination between officialdom and
the public in another form. It would also entail large-scale expen-
diture in peace, and immediate authorisation of experiments to
determine the character of the bomb-proof accommodation required,
about which no information was yet available.

1p. 27.
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This problem can, perhaps, best be regarded as a special aspect of
the wider problem of shelters, in which the questions of cost and
morale were the dominating features. It led, by a long series of
irregular steps, from 10 Downing Street, where the major decision
would ultimately be taken, through Whitehall and the City of
London (for which special measures were proposed) into ‘The
Bricklayers’ Arms’.! Ministers recommended immediate confidential
inquiry by the Organisation Committee into provision of alter-
native accommodation both for Government Departments and
essential City services in different parts of London. They advocated
provision of funds for the experiments just mentioned, details of
which had been worked out by a Bombing Test Committee.? They
favoured continuance of the scheme, already often discussed, for a
large new Government building in Whitehall, which would include
protection for the most essential parts of the machine of Govern-
ment. The Committee of Imperial Defence approved these proposals.

Preparation of the circular to local authorities entailed the
questions of recruitment and training of persons for the A.R.P.
services, and education of the public. Should the first function be
delegated to local authorities, to some new civil organisation
embracing the whole country or to some existing national organisa-
tion? The planners were impressed by the existence ready-to-hand
of two national organisations, the British Red Cross Society and the
Order of St. John, which already figured prominently in the medical
schemes for London. They secured Ministerial approval for investi-
gating the willingness of these societies to undertake much wider
A.R.P. duties, including recruitment for various kinds of work,
training in first aid and personal anti-gas defence, and ‘promulgation
of advice to the general public as to behaviour during air raids.” In
proposing the education envisaged in the last suggestion the com-
mittee were influenced by the method adopted in Germany where
a person had been designated in each street, called a Road Warden,
whose task it was to act as guide, philosopher and friend to the
inhabitants of the street. The problem of educating the general
public was, nevertheless, not yet regarded as urgent. The more
pressing problem of recruitment received further attention in a
request to the Man-Power Committee to take steps to prevent sudden
depletion on the outbreak of war of the police and fire brigades,
whose assistance was most essential to effective working of the whole
air raid precautions scheme.

! This reference is not necessarily to the well-known public house at the Old Kent
Road-Tower Bridge Road crossroads. It is intended to suggest the general body of the
public and the factor of morale and the vast quantity of bricks and other materials
needed for air raid shelters.

? This committee, representing the three Services and certain civil departments, had
been formed in 1934 and had reported in February 1935. See p. 83 below.
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A shift of emphasis from London to the country as a whole, and
preparations to advise local authorities and the public, brought
an important change in the central organisation. In March 1935 the
committee obtained Ministers’ approval for abolition of the post
of London Air Raids Commandant, and extension of the central
machinery in the form of an Air Raid Precautions Department at
the Home Office. The concept of an unorthodox authority for
London performing functions of a quasi-military nature was now
regarded as mistaken. Furthermore, the planners were unprepared
at this stage to elaborate their provisional conclusion about the
need for intermediate, or Regional, authorities both in London and
the provinces. As a consequence, the Air Raids Commandant
(Designate) for London retired.

The positive proposal just mentioned was an extension, not a
revision, of existing central organisation. The chief principle of the
plan propounded in 1928'—dispersal of responsibility among
Departments as opposed to creation of an ad hoc authority—was not
called into question. But in the sphere of function there was definite
innovation. The new Department of the Home Office would, first,
draw up, on principles laid down by the A.R.P. committees, general
instructions and advice to the civil population and, secondly, act as a
central clearing house in relation to local authorities concerned with
A.R.P. schemes. The second function would include establishing
contacts with authorities in London and the provinces, for which
an ‘out-door’ inspectorial staff would be provided. Creation of this
Department was announced to the House of Commons by the Home
Secretary in reply to a question on 16th April.?2 Wing-Commander
E. J. Hodsoll, the secretary of the A.R.P. committees since 1929,
was appointed to take charge of'it.

On the day of this announcement, Ministers approved the draft
circular to local authorities. Certain points in this had still to be
submitted to the Cabinet, and its issue was to be postponed until
Parliament had debated the matter on the Home Office Vote. But
this action by Ministers closed, in effect, the eleven-year period of
planning air raid precautions in secret. Plans were now to be given
publicity, and the active co-operation of local authorities and the
public was to be wooed.

' PP- 33-34-

? Prematurely, from the point of view of the authorities, since the formation of the
Department was then still a secret. But a name-plate was put on the Department’s
premises at 5 Princes Street which was photographed by the wife (Mrs. Mander) of
the M.P. who asked the question.



CHAPTER III

THE A.R.P. DEPARTMENT AND
ORGANISATION
BY PERSUASION (1935 - 1937)

The ‘First Circular’

HE first circular on A.R.P. was issued by the Home Office

on gth July 1935 to all local authorities (except parish

councils) in England and Wales, and an identical circular
was sent by the Scottish Office to local authorities in Scotland; it
was also put on sale to the public for 2d. This was the first compre-
hensive Government statement regarding civil defence. It was an
invitation to local authorities, and to private employers, to co-operate
with the Government in creating A.R.P. machinery; and to the
public to learn the rudiments of protection and to volunteer for
A.R.P. duties in their districts. This document was to remain the
chart of A.R.P. until the first legislation on the subject of some two
and a half years later.

It is evident that there was now a major shift of emphasis. Planning
at the centre was, for the time being, secondary in importance to
organisation at the circumference. The decision to graft the struc-
ture on to normal local government meant that the immediate
problem was to persuade local authorities to draw up A.R.P.
schemes, and ordinary citizens to give voluntary service. The
voluntary character of this arrangement was clearly its principal
feature. Though to prove only temporary where the administrative
structure was concerncd, this was to endure (with some modification
in war) as a lasting feature of the relationship between A.R.P. and
the ordinary citizen. Its general importance justifies brief attention
here to the topic of public reaction to air raid defence.

This problem may best be regarded as that of a challenge to share
in a new kind of war service, and the response. Clearly, the ordinary
man’s response in advance of the event would depend largely on his
personal judgment over the probability of war. This judgment
(assuming he exercised it) would be formed by events abroad, the
statements of political leaders, the Press, the views of authorities on
international affairs and many other influences. Certain of these
must in this narrative be recalled to the reader’s memory; in
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particular, the main shocks administered to international harmony
from the Continent and leading statements by the British Govern-
ment about defence preparations.

The months before issue of the ‘first circular’ had produced
important examples of these two types of event. Early in March
the National Government published a White Paper on Defence
which, after declaring that Britain’s ‘desire to lead the world towards
disarmament by our example of unilateral disarmament has not
succeeded’, began a programme of general rearmament.! It would
be interesting to speculate whether this programme made a greater
impact on British opinion than the action taken soon afterwards by
Hitler. On gth March Germany notified foreign governments that
she possessed an air force—an act less important for the information
it conveyed than for its character as ‘the first open repudiation by
Germany of her treaty obligations’.2 Two weeks later conscription
was reintroduced in the Third Reich.

Though the existence of a German air force had been known in
Britain, there was difference of official opinion over its size and rate
of growth. During a debate in November Mr Baldwin had flatly
contradicted Mr Churchill’s assertion that Germany’s air force was
approaching equality with our own. The effect of this reassuring
statement, according to one historian, was the direct opposite of the
urgent request of the Chiefs of Staff early in 1934 that the people
should be roused from ‘the state of moral disarmament to which
persistent and almost unopposed peace propaganda had reduced
them’, and that they should be educated to see the need for the
financial sacrifices required for defence. In the spring of 1935 the
Government became convinced that expansion of Germany’s air
force was a bigger menace than they had hitherto supposed. On
22nd May Mr Baldwin told the House that he believed his previous
statement about the future strength of Germany in the air to have
been ‘completely wrong’; and said that Hitler had recently told the
Foreign Secretary and Mr Eden that Germany had already achieved
parity with Britain.3

The ordinary citizen was only momentarily alarmed by these
revelations. The disease already referred to, fear of another war, was
slow in spreading and was being resisted by powerful injections of
what the Chiefs of Staff had called peace propaganda. A few weeks
after Mr Baldwin’s admission, the ‘Peace Ballot’, a questionnaire
initiated by the League of Nations Union, obtained over 11,500,000
signatures. The support for this document, though susceptible to
various interpretations, at least showed how strong was the faith

1 Statement relating to Defence, Cmd. 4827, 1935.
# G. M. Gathorne-Hardy, op. cit., p. 393.
3 H. of C. Deb., Vol. 302, Cols. 367-8.
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still reposed in the League (or in what was called ‘the system of
collective security’) as an instrument for preventing war.

Early in June 1935, Mr MacDonald retired from the Premiership
in favour of Mr Baldwin. Reconstruction of the National Govern-
ment included the exchange by Sir John Simon of the Foreign Office
for the Home Office; so that it fell to this Minister to present to
Parliament the Estimates for 1935-36 which included the first
item (£92,000) on account of A.R.P. The motion for approval of
these was made on 16th July, a week after issue of the circular.! The
Home Secretary, though recalling that he had first borne respon-
sibility for this Department twenty years earlier ‘on the day on which
the first Seppelin visited London’, made no allusion either to the
circular or to the new A.R.P. functions of his Department. A good
deal of interest in the matter was, nevertheless, expressed in debate.
Several Opposition members alleged that issue of the circular was
further proof of the inadequacy or insincerity of the Government’s
efforts for peace, and the problem of incidence of financial respon-
sibility was raised.

More detailed description of the ‘first circular’ may take the form of
elaboration of the three main features mentioned at the opening of
this chapter. As a statement of Government policy, the document
received an amendment of some significance after leaving the
Ministers most concerned. The earlier version had stated, ‘it must
be assumed that the scale of attack would greatly exceed anything
which was experienced in the last war’, and that the attack ‘would no
doubt be directed mainly against the large centres of population and
industrial activity, with London as a principal objective’. These
passages were replaced by a general assurance that the Government
strongly repudiated indiscriminate bombing of civil populations,
and would continue to make every effort to avert war. The public
was, however, warned that if war came it would be ‘impossible to
guarantee immunity from attack’ by enemy aircraft; and that use of
poison gas was a possibility which could not be disregarded.

The Government, the circular continued, would issue general
instructions, give technical and administrative advice, provide
stocks of certain anti-gas equipment and give some financial assist-
ance over hospital equipment and stores. A straightforward refusal
was announced to provide money towards construction of public
bomb-proof shelters. Reasons (already familiar to readers) for this
decision were stated, and occupiers of premises were told that
effective protection could be obtained against blast and bomb-
splinters at comparatively small cost. Apart from undertakings to

1H. of C. Deb., Vol. 304, Cols. 887-1018. The document had not been made
available to Members in the Vote Office, with the result that many of them had not
read it.
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establish a Gas School to train instructors, and to make general
arrangements for warnings and lighting restrictions, the foregoing
represented the Government’s contribution towards the matter.
Emphasis was placed on the view that defence of the civil popu-
lation in this sphere ‘must be organised locally’, and responsibility
was placed squarely on local authorities to arrange for adequate
protective measures in their districts.

The vagueness (apart from a few items) of the financial implica-
tions was explained by the Parliamentary Under-Secretary to the
Home Office, Capt. Euan Wallace, in the debate just mentioned as
due to the fact that the Government were asking local authorities
to undertake organisation not at present involving ‘any appreciable
financial outlay’. The organisation was to be based on two leading
principles. First, close relationship between A.R.P. responsibilities
and the local authorities’ normal functions—or ‘the full use of all
existing machinery, whether of local authorities or of other bodies,
which could appropriately provide some needed emergency service’.
Secondly, the choice (since ‘unified plans for large areas were
essential’) of the largest local government areas—administrative
counties and county boroughs—as the basis of the structure. Emphasis
was given to the need for neighbouring authorities of these classes
to enter into close co-operation over A.R.P.; but no reference was
made to any intermediate or regional authority.

The first step the counties and county boroughs were asked to take
was preparation of a general A.R.P. plan. This, it was suggested,
could best be entrusted by each authority to a small committee to
organise the detailed work of its officers on the matter. Need to
include in the plan bodies outside local government machinery, in
particular public utilities, was pointed out.

Guidance was given about the general character of local schemes
in an outline of the various A.R.P. services required in an emer-
gency. This, since it was mainly a statement for the information of
local authorities and the public of those main divisions of the subject
the planning authorities had been discussing since 1924, requires
no reproduction here. But three items of rather more novelty need
mention. It was announced that the Secretary of State would appoint
a committee to explore the whole fire brigade problem. Secondly,
it was stated that the duty of reporting damage (the fall of bombs,
the kind of damage caused, and the presence of gas) was one which
must primarily rest on local arrangements. Thirdly, ‘rescue parties’,
or squads of men trained to work in damaged buildings not on fire,
were given the status of a separate A.R.P. service.

Local authorities were advised to await receipt of memoranda
on the services before starting detailed preparations. Handbooks
would also be issued for instruction of the public, in the recruitment
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and training of whom the Order of St. John, the British Red
Cross and the St. Andrew’s Ambulance Association would give assis-
tance. The A.R.P. Department, the circular stated, would arrange
area conferences of local authorities ‘for the purpose of facilitating a
start with local schemes’.

Rearmament, and Growth of the Department

The Air Raid Precautions Department began activities on
15th April in a few rooms at 5 Princes Street, Westminster. Its first
task, the issue of this circular, bore a close resemblance to one of the
first acts of the first Home Secretary one hundred and fifty years
before. In 1782, when France and Spain joined in America’s war
with Britain, Lord Shelburne issued a circular directing mayors of
English towns to enrol volunteers for the national defence.

Tradition and convenience, rather than theoretical considerations,
dictated choice of the Home Department (‘the recognised guardian
of the public safety’) as the seat of the new agency. Since 1923 the
special concern of the Home Secretary with the problems of air raid
defence in another war had been recognised, and a close relationship
between the police forces and any A.R.P. organisation finally
evolved had been assumed. But the new development, it is important
to note, made no addition to the Home Secretary’s formal respon-
sibility in this sphere beyond the inclusion of a new sub-head in his
Department’s Vote. The plan of 1925, reaffirmed in 1928, whereby
A.R.P. functions were to be grafted on to the normal functions of
a dozen or so Departments was still in force.! The change now
introduced was primarily one of function, not of machinery.
The new Department remained under the direction of the two
A.R.P. committees of the Committee of Imperial Defence; and its
responsibility was defined in the first circular as ‘to act on behalf of
thevarious Government Departments concerned’ with airraid defence.

The distinction between machinery and function has an important
bearing on the developments of the next three years. It is not perhaps
fanciful to view A.R.P. when its birth was announced as a foundling.
The work of propagation recorded in the lastchapter had been carried
out in secret, and the infant had now been entrusted to a foster-
parent. The true parents, at least for the time being, showed little
interest in its upbringing; and the Departments (other than the
Home Office) most concerned were to give little evidence of desire
to share in this process. For most local authorities, employers and
members of the public the infant was a novelty which it was difficult
to welcome. Its existence implied the possibility, which still seemed
remote, of another and more horrifying general war.

! pp. 23-24, 33-34.
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The A.R.P. Organisation Committee decided soon after issue of
the ‘first circular’ to create a committee to discuss with Depart-
mental Heads the allocation of staffs involved in any scheme for
removal of the seat of Government. Having now been informed that
mass-production of a cheap gas-mask for general use was practicable,
they submitted a series of questions to Ministers. Should gas-masks
be available on the outbreak of a war to the public in all parts of
the country liable to attack? If so, should stocks of these be accumu-
lated by the Government, and at the national expense? If an
emergency arose, should these be issued free of charge? Supply of
masks to the public would, of course, involve large expenditure,
and production and storage well in advance of the emergency. The
decision, therefore, of Ministers in October 1935 that all these
questions should be answered in the affirmative, and Cabinet
approval of this, rank as events of major importance.

During the next six months the Government added significantly
to the scale and tempo of general defence plans. In the General
Election of this November they committed themselves to some
further measure of rearmament. Later in that month the Defence
Requirements Committee proposed large increases to the existing
programme. When these revisions were finally approved in February
1936 the introductory period of rearmament was completed (so far
as the Government and their chief experts were concerned) and
the scale of rearmament had become, in essentials, as plain as it
ever was to become before September 1939. Henceforward the
main administrative problems were to secure the vastly increased
industrial capacity the new scale required, and to plan the division
of this among the Fighting Services. Another White Paper! acquain-
ted Parliament in March with what Mr Neville Chamberlain
called in his Budget speech ‘the largest programme of defence ever
undertaken by this country in peace time’. The new office was
created of Minister for the Co-ordination of Defence, to be filled by
the Attorney-General, Sir Thomas Inskip.

In this rearmament programme air raid precautions received
only brief recognition.? It will be recalled that in 1934 the Defence
Requirements Committee had emphasised the threat air attack now
presented, and proposed that passive measures should be developed
pari passu with the five-year programme for active defences. These
experts again stressed the danger of this form of attack and the need
to awaken the public mind regarding it. They included a short
statement of A.R.P. requirements, the largest item of which was a
possible total of £4 millions for civilian respirators.

In the summer of 1936 the Home Secretary presented a Review

! Statement Relating to Defence, Cmd. 5107, 1936.
* The White Paper made only slight reference to the subject.
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of the Work of the A.R.P. Department during its first year to the
Committee of Imperial Defence. From the standpoint of the higher
direction of A.R.P. this contained one item of special importance.
The Department sought definite guidance about whether its pro-
gramme was considered adequate and in line with the programmes
of the three Defence Departments. Recording that it was working
to complete its plans by 31st March 1939, it drew attention to
the acceleration of the Fighting Services’ preparations. If A.R.P.
were to keep in step with these, the Department would need larger
staff and financial resources, approval for speeding up the proposed
production of equipment (especially gas-masks), and a decision
about the incidence of financial responsibility.

The Committee of Imperial Defence referred these questions to its
sub-committee on Defence Policy and Requirements, and asked the
Department to adopt the practice of the Defence Departments
of sending monthly reports to this authority. This sub-committee
had a status and membership similar to those of its parent body;
it met under the chairmanship of the Minister for the Co-ordination
of Defence, and included the Home Secretary. As a consequence of its
assumption of responsibility for higher direction of air raid pre-
cautions the A.R.P. Ministerial and Organisation Committees
became extinct.

The Defence Policy and Requirements Committee approved the
speeding up of production of civilian respirators. During the next
nine months, however, it paid small attention to the A.R.P.
Department’s activities. In an important memorandum of February
1937 the Chiefs of Staff again expressed the view that the most
probable weapon an aggressive Germany would choose against
Britain would be immediate large-scale air attack. But it was not
until April of that year that the Committee gave earnest attention
to passive measures. A memorandum by the Home Secretary on
Financial Aspects of Air Raid Precautions was then given detailed con-
sideration and laid before the Cabinet. The Cabinet appointed an
ad hoc committee under the chairmanship of the Permanent Secretary
of the Treasury to examine the financial implications of A.R.P. and
the distribution of responsibility both between central and local
authorities and among the central Departments. This committee’s
findings implied that arrangements for co-ordination were seriously
defective.

This criticism was directed at arrangements for co-ordinating both
major policy and Departmental activities. As observed earlier, the
allocation of responsibilities to some dozen or so Departments
remained (in theory) unaffected by the A.R.P. Department’s
creation. Practical evolution, however, in the years now in question
failed to correspond with the theory. The new Department had been
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created mainly to be a channel between the Government and local
authorities and the public on all A.R.P. matters, and to supervise
preparation of local schemes. This shift of emphasis towards the whole
country, the preoccupation of other Departments with their peace-
time functions, the unpopularity of A.R.P. and apparent remoteness
of the threat it was to counter and the factor of personality com-
bined to transform the Department from a channel into a virtual
fountainhead. During 1935-37 and beyond it developed in practice
a close resemblance to that ad hoc authority which, at least as a
peace-time measure, had been discarded.

The Ministry of Health, owing to its duties regarding local
authorities and medical matters, was the Department whose concern
with A.R.P. ranked next to that of the Home Office. Under the
1925 distribution of responsibilities, medical treatment of casualties,
provision of hospital accommodation, and evacuation of the wounded
had been the first three items allotted to this Ministry. The ‘first
circular’ outlined a scheme for the provision of these services;! and
in the autumn the A.R.P. Department took over responsibility for the
detailed preparation of a casualty scheme for London, and was later
granted a medical adviser for this and other purposes. The Depart-
ment also took up (at the stage where it had been left by a committee
in the middle of 1934) the problem of developing a plan for the
evacuation of the able-bodied but ‘dispensable’ citizens of London.
Other questions which fell most logically within, or overlapped,
the sphere of the Ministry of Health engaged the A.R.P. De-
partment’s attention during this phase of practical development.
For example, maintenance of water supplies, a variety of services
(such as rehousing) for victims of attack and the burial of the
dead.

A similar process took place with regard to certain duties originally
allotted to the Office of Works. During the planning of 192435
this Office had produced several memoranda on shelters, but had
possessed neither the funds nor the machinery to undertake practical
experiment. It also lacked the power to survey for shelter purposes,
or to construct shelters in, buildings which were not Crown property.
To supply his Department with data on the effects of high explosive
and other bombs and suggest measures of protection, the Home
Secretary appointed a Structural Precautions Committee, under the
chairmanship of Sir Arnold Wilson and with Office of Works
representation, in February 1936.

The A.R.P. ‘Department’, to the organisation of which brief
attention must now be turned, was, though officially so-called,
only a small Home Office division. The Home Secretary, the first

1 Paragraph 11 (g).
F
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of His Majesty’s Principal Secretaries of State,® was performing his
varied functions in 1935 through a Department with a Vote of some
£640,000 and a total staff of about 1,100, organised in nine admin-
istrative divisions.? The A.R.P. agency formed a tenth division. In
addition to its use of Home Office machinery for finance and
staffing, it had special relations, which were to prove lasting, with
two older divisions concerned respectively with preparation of the
War Book and other emergency duties and the Home Secretary’s
functions regarding the police. Some eighteen months later (in
October 1936) an eleventh division was created to organise the
emergency Fire Brigade Services.?

Physical separation of the A.R.P. Department from the Home
Office in Whitehall reflected a degree of independence not shared by
the older divisions. The novelty of A.R.P., and the lack of enthu-
siasm with which the topic was regarded in most quarters, combined
to give those who composed the embryonic Department a sense of
pioneering. They were a small, and in some respects amateur, crew
making for deep waters in a ship of light tonnage. Besides the
Assistant Under-Secretary in charge, the Department was com-
posed of two Principals, two Inspectors and eight other persons.

Early in 1936 a Civilian Anti-Gas School with a Chief Instructor
and three Assistants was formed at Falfield, and a Medical Adviser,
later given a staff of Instructors, was added to the Department. The
organisation was already finding itself strained and reported, ‘a
great deal of very important work has come completely to a standstill
through sheer lack of physical ability to deal with it’. In April of that
year the Treasury sanctioned certain increases of staff; and in the
summer a Supply Branch was added to deal with production,
storage and distribution of civilian masks and other anti-gas equip-
ment. The Department, having outgrown its accommodation in
Princes Street, moved in November further away from Whitehall
to Horseferry House, Westminster, where it was destined to re-
main.

By January 1937 headquarters administrative staff had risen from
three persons to eight, the Inspectorate had grown from two to
eleven and increases had been made in subordinate staff. But that
summer the Department again reported that growth of staff had
failed to keep pace with needs and that ‘many things have not been

1 The first mention of a Secretary to the Sovereign occurs in 1253, the 37th year of
Henry III. Two Principal Secretaries of State, in charge of the Northern and Southern
Departments, existed from the sixteenth century until 1782, when the Home Office and
Foreign Office became scparate Departments. By 1946 the number of Principal Secre-
taries of State had grown to nine.

3 See Sir Edward Troup, The Home Office (1925) for a general description of the
Department between the wars. The author was Permanent Under-Secretary of State,
1908-22.

3 The emergency fire brigade measures are dcalt with separately in Chapter VI.
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done which might have been done if more staff had been available’.
This view was endorsed by the Warren Fisher Committee! which
proposed that the Department should be substantially strengthened
and arrangements made for regional staffs throughout the country.

During the first two years the only real growth, apart from the
training establishment and the technical branches of the Medical
Officer and Supply, occurred in the number of Inspectors. Use of
Inspectors by the central Government to ensure that the law was
observed and standards required for grants-in-aid were maintained
had been well-established practice, notably for education, factory
management and the police, for over a century. The Department’s
Inspectors were, however, something of a novelty since air raid
precautions still had neither law nor accepted standards. It followed
that, unlike Inspectors in other spheres, they were engaged less on
control of local initiative and efforts than in stimulating these. In
1933, when it was decided to graft A.R.P. on to local government,
the need for machinery to effect co-ordination between local author-
ities and to relieve pressure on the centre had been recognised and
this role had been tentatively assigned (on paper) to regional ‘Air
Raids Commandants’.? Two years later, faced with the practical
problem of means to persuade local authorities to begin action, the
Government had decided to endow the new agency with an ‘out-
door inspectorial staff’ to make direct contacts with local authorities
both in London and the provinces.?

During this first period when much of the Department’s work was
(to use its own phrase) ‘of a missionary character’, the Inspectors’
role was of great importance. By the autumn of 1936 the two
original Inspectors had grown to six, two being Technical Inspectors
concerned with structural precautions and securing the co-operation
of industrial concerns, two dealing with London and the Home
Counties and two with the rest of Britain. Before the end of this
year the Treasury had sanctioned a total establishment of a Chief
Inspector and ten others. In the meantime, the Department was
planning to station some Inspectors permanently in the provinces
in order both to enlarge its current activities and provide part of a
‘proposed nucleus war organisation’ in thirteen provincial areas.
This plan was supported by the Warren Fisher Committee in
recommending immediate institution of ‘a revised administrative
organisation which would include not only the existing headquarters
staff in London, but the formation of 13 areas outside London, each
with its own headquarters staff. This change is necessary in peace-
time for the purpose of the effective examination of local authority

! See p. 98.
* PP 44, 55-
*p. 55
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schemes, and in war a regional system of administration will be an
essential element in the war-time organisation.’

This recommendation was put into effect early in 1938, after the
A.R.P. Act! had introduced compulsion into the structure. This
attention to the Inspectorate must include notice of the fact that
Inspectors were without exception retired officers of one of the
Fighting Services. Officers of this type possessed not only detailed
knowledge of these Services but also ‘the habit of command, which
may stand them in good stead in war-time’. Their appointments,
being temporary, were unsuitable for civil servants and their receipt
of pensions enabled the State to re-employ them at economical rates.

Approach to Local Authorities and the Public;
the Anti-Gas School, the Wardens Service

The Department decided at the outset ‘to drive ahead on as broad
a front as possible’. Its chief purpose of persuading local authorities,
employers and the public to begin protective measures had to be
combined with definition of many of the forms these were to
assume. The ‘first circular’ was a sketch rather than a blue-print; in
particular, it dealt only in outline with the various A.R.P. services
local authorities were asked to organise. The Department was also
concerned with equipment, with experiments, and the development
of schemes for warning, lighting and other matters which fell
specially within the central Government’s sphere.

The function of education was to be performed by personal
contacts, organised training and literature. The Department’s
publications were to consist of (i) Handbooks, or textbooks and train-
ing manuals on particular aspects of A.R.P., and (ii) Memoranda,
advising local authorities on the organisation of specific services.
Since it was now accepted that most of the British Isles lay within
range of aircraft operating from the Continent, the work of organisa-
tion was to embrace Scotland and Northern Ireland, being directed
respectively by the Scottish Office and the Government of Northern
Ireland in collaboration with the Department.

During its first summer the Department issued two handbooks
on Anti-Gas Precautions and a memorandum on The Treatment of
Casualties. But the first substantial approach to the country was a
series of conferences of local authorities at which the head of the
Department explained and (so far as possible) elaborated the first
circular. Between September and Christmas this official addressed
twenty-one such conferences in Great Britain, and early in 1936 he
addressed one in Belfast. These were attended by leading representa-
tives of the City and County of London, the Metropolitan Boroughs,

1 Air Raid Precautions Act, 1937, 1 and 2 Geo. 6, Ch. 6.
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all the Counties and nearly all the County Boroughs of England and
Wales, and the Counties and Burghs of Southern Scotland.

The outcome was to encourage some authorities to take prelim-
inary steps, and to acquaint the Department with the views of
representative persons up and down the country on the Government'’s
proposals, both general and particular. This two-way process, based
mainly on the Inspectors’ activities, had much importance in the
phase with which this narrative is now concerned. Discussion was
undertaken, for example, with local authorities over plans for
creating two new voluntary local services of ‘Gas Detectors’ and
‘Street Wardens’.

On the general character of the Government’s plans it was
inevitable that local bodies should show special interest in the
topic of the incidence of expenditure. The Department distinguished
between expenditure in peace and that required in an emergency
or just before an emergency. It assured local representatives that the
share of the former falling on them would be comparatively slight,
and that should an emergency arise a fair division of the financial
burden would be reached. Reactions to such assurances naturally
varied. Some authorities were ready to take preliminary steps in
spite of the ambiguity of the position. The attitude of the L.C.C.,
however, was reported by the Department as typical of a large
section of opinion, ‘which has promised co-operation in so far as
it coincides with the normal responsibility of the local authority
for the health and well being of their citizens; but subject to the caveat
that any expenditure incurred must rest on the central Government’.

Readiness of local authorities to take action also hung on their
attitude towards the whole rearmament problem, and in that manner
they reflected the variety of opinion on this topic still dividing the
nation. These conferences had barely begun when Italy, by invading
Abyssinia, gave another blow to confidence in the League of Nations.
After the General Election of November 1935 Mr Baldwin’s National
Government had returned to power with a large majority; but the
Prime Minister had diluted his promise of rearmament with con-
siderable assuagement of pacifist opinion. The swift public reaction
to the Hoare-Laval Peace Plan had shown how many still clung to
faith in the ‘collective security’ they thought was embodied at
Geneva. As Edward VIII’s reign began, the Cabinet was considering
the accelerated programme of rearmament referred to earlier in this
volume.! But the pattern of events of the previous spring was about
to repeat itself. A few days after publication in March of a new
White Paper Hitler took advantage of the Italo-Abyssinian war to
march into the Rhineland.

Shortly before this event the Government had announced their

! pp. 57, 61-62.
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intention to establish a Civilian Anti-Gas School, and some dis-
cussion of gas warfare had ensued.! The Opposition, while acknow-
ledging the need for air raid protection, had used the occasion to
criticise the Government’s foreign policy as ‘one of despair’. On the
larger stage offered by discussion of the defence programme, it
moved rejection of the White Paper, chiefly on the ground that its
policy was ‘unworthy and ambiguous’ and paid only lip service to
collective security. Criticism at Westminster of the rearmament
proposals as nationalistic and ‘war-mongering’ found an echo in,
and echoed, many sections of opinion in the country. To the reluc-
tance of many local authorities to embark on A.R.P. plans before the
financial implications were clearer, was added the opposition of
others towards any steps of rearmament.

The Department decided to ask certain authorities to work out
schemes in detail, with a view to finding by trial and error the best
lines of development.? The conception, held throughout the previous
phase of planning, of the ‘ever-widening net’ was now to be applied
in practice. The approach was to be made first to selected bodies
(e.g., some local authorities, police forces and the St. John
Ambulance Brigade) and individuals (e.g., local officials and public
utility managers) in the hope that these would pass on their know-
ledge to a progressively widening circle. An important share in
promoting this policy was to fall to the Anti-Gas School, which began
to hold courses on 15th April 1936.

Eastwood Park, Falfield, an estate of some 200 acres mid-way
between Bristol and Gloucester, had been bought by the Government
for this school, which was to include practical training in passive
defence. The Chief Instructor, Major F. W. Ollis,* had been
responsible for starting the Army Gas School at Winterbourne
Gunner. But training at Falfield ‘differed in its emphasis and angle
of approach from military anti-gas training, and the new school
had therefore to evolve a new syllabus and scheme of instruction.’
To the reasons already mentioned for concentration on gas warfare
others had now been added. Gas was the risk most prominently
associated in the public mind with future air attack, as was demon-
strated a few weeks before the school opened by British reaction to
Italy’s use of mustard and other gases against Abyssinia.* In
addition, some supplies of anti-gas equipment, introducing a
realistic element into A.R.P. training, were becoming available.

1 H. of C. Deb., Vol. 309, Cols. 703-731, 27th February 1936.

* Nottingham deserves special mention as having acted from an carly stage as a field
of practical experiment in organisation.

3 Remained Chief Instructor until July 1947.

¢ According to the Annual Register, 1936 (p. 27), ‘feeling in England could hardly
contain itself when the Italians were reported to be using poison gas against both
soldiers and civilians'.
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The chief purpose of the school was to train instructors who on
returning to their homes would train volunteers to the A.R.P.
Services and such other members of the public as might show
interest. The courses (which were residential) lasted ten days, and
first and second-class certificates were granted. The capacity of the
school for 30 students at each course would, it was hoped, produce
some 600 trained instructors each year. The first five courses were
for members of the police and fire brigades of London and elsewhere.
In the autumn courses were held for senior local officials, including
Chief Constables, Medical Officers of Health, Engineers, the new
local ‘A.R.P. Organisers’ and officials of public utilities. The
Department was soon convinced of the value of the school. By
January 1937 the capacity of each course had been enlarged to
60 students, and authority had been obtained to establish a similar
school, to cater for another 60 students, in the north of England.

In the meantime Inspectors were engaged in visiting local
authorities to explain the circular and advise on organisation. After
its first year the Department reported that response on the whole
had been good, and listed the 23 Metropolitan authorities (out of a
total of 30) and the g4 larger provincial authorities in England and
Wales (out of 144) which were preparing schemes.! At the end of
1936 it abandoned the attempt to summarise local progress statis-
tically since, ‘some schemes are advanced, some hardly begun, and
the majority are in various intermediate stages’. Some 21 authorities
had by then appointed A.R.P. Organisers.

It had for some time been recognised that the St. John Ambulance
Brigade, the British Red Cross Society (including its Scottish Branch)
and the St. Andrew’s Ambulance Association could give valuable
help both in spreading knowledge of anti-gas precautions and
handling casualties. Early in 1936 the Home Office made specific
agreements with these societies, whereby they undertook to train
their members in A.R.P. (after sending a number for preliminary
training to the Anti-Gas School), to encourage them to volunteer for
local A.R.P. services, and to assist local authorities in organising
casualty services. The Government promised grants (subject to
annual review) to these societies; these for 1936-37 were £2,500 to
the St. John Ambulance Brigade, £1,000 to the British Red Cross
Society in England, and £250 to the St. Andrew’s Ambulance
Association and the Scottish Branch of the Red Cross. Other bodies
which volunteered to help included the British Legion, which it was
thought might undertake to train a projected Wardens Service, and
the Boy Scouts Association, which might organise emergency com-
munications.

Local training, since it was mainly to depend on the activities

! The number which had then actually submitted schemes was only nine.
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of ‘graduates’ from the Falfield school, was only beginning by the
end of 1936. But some supplies of Service and Civilian Duty masks
and protective clothing were issued during the year, and in the
autumn the Home Office distributed some forty motor Gas Vans
to the police in various centres. By the end of the year the Depart-
ment had issued five handbooks and three memoranda; six of these,
prepared in conjunction with the Chemical Defence Research
Department, dealt with some aspect of anti-gas precautions.

A start was also made in 1936 with a scheme of anti-gas training
for members of the medical profession. The Department discovered
that the number of doctors in the country familiar with the diagnosis
and treatment of gas casualties was very limited. After consultation
with the General Medical Council and other bodies, it added to its
staff some medical instructors to give anti-gas training to medical,
dental and veterinary practitioners and nurses at suitable centres
in the country. Ten instructors began courses in the autumn, and
the demand for their services proved such that their number was
increased after a few months to seventeen.

During these eighteen months the Department made no direct
approach to the British public, beyond putting its handbooks and
memoranda on sale, and meeting some requests for public lectures.!
Among other reasons for this, such as the concentration on building
local organisation and the need to supply more training equipment,
the Department wished ‘to avoid creating any sense of panic or
alarm, or the impression that war is imminent’. However, it began
early to prepare a Householder’s Handbook designed to tell the ordinary
citizen in simple terms how to carry out the basic advice he was being
offered, namely to stay indoors in a gas-proof room or refuge.

An announcement that such instructions were being prepared was
made in Parliament in June 1936 by the Parliamentary Under-
Secretary to the Home Office, Mr Geoffrey Lloyd. Some weeks
earlier the Government had told Parliament that ‘a simple but
effective form of respirator for use by the civil population’ had been
devised and that, should the need arise, it would issue this free to
every citizen liable to air attack.? The interest evinced by Parlia-
ment in the topic of A.R.P. nevertheless remained slight; the
increase of the A.R.P. Department’s share of the Home Office
Estimate for 1936-37 to £477,500 (mainly on account of anti-gas
equipment) occasioned no debate. Warfare, though it ended that
summer in Abyssinia with the aggressor’s triumph, broke out soon
afterwards in Spain. Yet a general war which would involve Britain
still seemed a remote contingency. The Labour Party conference

1 Up to the end of 1936 the largest issue of any handbook, including distribution to
local authorities, was about 118,000; and the issue of the first circular was 45,000.
2 H. of C. Deb., Vol. 310, Col. 2799, 8th April 1936.
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in the autumn ‘showed the Party to be hopelessly divided’ on the
rearmament issue.! Not long afterwards the Prime Minister, in a
statement of ‘appalling frankness’ that was to become historic,
admitted delay by the Government in introducing rearmament, and
attributed some part of the blame to the electorate and the fact that
‘a democracy is always two years behind the dictator’.?

As the new year opened the Department took certain steps to
publicise its activities more widely among M.P.s and the public.
On 12th January the respirator factory at Blackburn, the origins of
which will shortly be described, was opened by Mr Geoffrey Lloyd
in the presence of photographers and the Press. Later that day
Mr Lloyd, in the first official broadcast about A.R.P., described the
Government’s plans for respirators and appealed for volunteers for
A.R.P. duties.? Two months later a party of M.P.s visited the Anti-
Gas School; at about the same time some 70 supporters of the
Government in the Commons formed an A.R.P. Committee to
instruct themselves in the subject and pass on their knowledge to the
public. To stimulate recruiting the Department began the issue in
March of an A.R.P. badge to trained volunteers recommended by
their local authorities.

A significant step involving the public was the formation,
announced in Parliament on 4th March, of an ‘Air Raid Wardens
Service’.® The idea of forming such a service had been discussed in
1934 by the planners, who had observed the organisation in Nazi
Germany of a system of ‘House Wardens’ (Luftschutz Hauswarte).®
Elaboration of a British version of this system, which would provide
‘a link between the local or other authorities responsible for general
A.R.P. organisations and the general public’ began with a mem-
orandum by the Assistant Under-Secretary of State of July 1935.
Discussions with local authorities, who in general approved the idea,
and with the Police War Duties Committee followed.® The Police
Committee did not favour enrolment of wardens as special constables,
and secured a limitation of the duties envisaged for wardens which
was later to have much significance. The function of fighting, as dis-
tinct from reporting, incipient fires was taken away from ‘Street
Wardens’ and assigned to a separate body of ‘Fire Wardens’, who
would form part of an enlarged Auxiliary Fire Service. The general
scheme was approved by the Defence Policy and Requirements

! Annual Register, 1936, p. 82.

? H. of C. Deb., Vol. 317, Col. 1144, 12th November 1936.

3 The Times, 13th January 1937.

¢ H. of C. Deb., Vol. 321, Cols. 525-8.

® During the First World War groups of neighbours in some parts of London had
formed voluntary bodies to keep watch at night for raiders and perform other services.

¢ This committee had been appointed by the Home Secretary in April 1935 ‘to con-
sider and advise on questions relative to the duties of the police in the event of war’.
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Committee early in 1937. On the day of the Parliamentary announce-
ment a memorandum was published describing the proposed service
in detail;! and the Home Secretary, Sir John Simon, made a short
broadcast asking for volunteers for ‘this very important part of the
work of Home Defence’. 2

The scheme thus launched was, in its essential features, to stand
the test of time and to furnish civil defence with perhaps its most
distinctive institution. ‘The general idea of an air raid warden’,
the memorandum read, ‘is that he should be a responsible member
of the public chosen to be a leader and adviser of his neighbours in a
small area, a street or a small group of streets, in which he is known
and respected’. Endowed with a list of virtues to which many aspire
but which relatively few attain, he (or she) was to stand in the front
line of the battle performing the important functions of, (i) main-
taining morale by setting an example of steadiness, shepherding the
public to places of safety, and assisting with casualties and damage
after the bombs had fallen, and (ii) reporting the fall of bombs, the
damage caused, and the presence of gas or fires to the police, local
A.R.P. headquarters and the specialised services. It was proposed
that in towns of any size wardens should operate from fixed posts,
each responsible for a ‘sector’ or defined group of streets, containing
(in residential areas) some 500 inhabitants; during attacks each post
would be manned by two or three wardens. Intimate knowledge of
his locality would be an essential part of the warden’s qualifications.
It was also proposed that before an emergency wardens might help
with the fitting, distribution, and replacement of civilian gas-masks.

It was clearly proposed that wardens should ‘form a recognised
service of their own’, or a corps organised locally under a Chief
Warden helped by a number of Head Wardens in charge of groups
of posts. Men over thirty years of age were to be preferred, and there
was no reason why women should be excluded. In such A.R.P.
enrolment as had so far taken place, local practice over recruiting
women had shown much variation. The Department, while leaving
it to local authorities to make their own decisions in this matter, had
decided that women should only be excluded from A.R.P. service
on grounds of physical weakness and not of danger.

Wardens would require, besides outstanding personal qualities,
extensive training of a semi-specialist kind, including anti-gas de-
fence. They would be provided with equipment for personal
protection. The number needed throughout the country was stated
by the Home Secretary to be no less than 250,000 to 300,000.

It was obvious that wardens’ functions would bear close affinities

! Memorandum No. 4 (1st edn.), Air Raid Wardens.
! Like Mr Lloyd’s broadcast of January, at a relatively unimportant time in the
B.B.C’s daily programme.
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to those of the police. In its recommendations on their local organisa-
tion the Department suggested this should take one of three forms:
(i) organisation in peace and control in war directly by the Chief
Officer of Police, (ii) organisation, independently of the police, under
the control of some other local official, and (iii) a hybrid system
under which the Chief Warden would bear main responsibility until
the outbreak of war, when operational control would be exercised
by the Chief Constable. For the Metropolitan Police District, with
its many authorities and unwieldy size, the second alternative had
been adopted. The preference for decentralisation of the wardens’
organisation, which dictated this choice, also led to choice of the
borough and district councils as the authorities to be normally
responsible outside London for initiating the service.

This plan and the announcement of the Government’s plans for
the emergency fire brigade services! gave the local authorities their
immediate recruiting problems. The A.R.P. Inspectors had now
completed a first ‘cover’ of the whole country and reported adequate
growth in the number of schemes and in public interest. But evidence
had been accumulating of a hardening attitude on the part of many
authorities on the financial issue. For some the absolute responsibility
of the Government in this matter had, from the outset, been an
axiom; others, hitherto more amenable, had reached practical prob-
lems involving large expenditure. The previous December the
Association of Municipal Corporations had put before the Home
Secretary a demand for 100 per cent. Government grant for A.R.P.
expenditure. Negotiations on this issue were protracted, and occupied
a central place in the A.R.P. story during 1937. An account of them
must, however, be deferred until notice has been taken of the ap-
proach to industrial organisations and the Government’s activities
regarding equipment and other matters.

Approach to Industry

The Department defined its work in the summer of 1937 as ‘an
attempt, for the first time, completely to organise what might be
called the Home Front’. If support had been given to this description
by addition of the Wardens’ Service to the other proposed services,
further support was provided by the Department’s efforts to extend
defence measures to what it described collectively as ‘industry’.

In the survey of 1925 the maintenance of vital services had formed
an important topic. In a future war, under the accepted scale of
attack, damage to water supplies, power, food supplies and com-
munications could present a problem of unprecedented size. During
1925-35 this problem, especially as it concerned London, had figured

1 See Chapter VI.
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prominently among the matters engaging the authorities’ attention.
Under the modest relaxation of the secrecy rule, consultations had
begun with London public utilities and some plans had been
prepared. Considerable discussion had taken place with the London
Passenger Transport Board about the protection and use in war of
the underground railways. The G.P.O. had made plans for an
emergency system of communications in the Tubes. The Port of
London Authority had made an outline scheme for protection of the
docks, and the Metropolitan Water Board and the gas companies
had begun examination of the problem.

Experience led the planners at an early stage to make two
important conclusions. First, that organising passive defence for
industry should be regarded as a separate problem from organising
this elsewhere; secondly, that much variety of method in organisa-
tion of individual branches and units of industry should be allowed
for. Managers of undertakings or groups of undertakings would be
asked to take measures to protect employees and plant appropriate
to their particular business. Action on their part would, like that
of local authorities and the private citizen, be voluntary.

Before the A.R.P. Department was formed consultations had been
followed by preparation of some confidential instructions, and the
drafting of a pamphlet for manufacturers’ guidance. With the bring-
ing of A.R.P. into the open consultation with groups of undertakings
was to be extended. First consideration was still to be given to water
supply, gas, electricity and sewage services and communications.
After fuller study of the problems involved for each of these utilities
in London, it was hoped to establish principles applicable to
utilities of the same type throughout the country.

It was clear that activities in this sphere raised many and varied
technical issues; since the only weapon the Department possessed
was persuasion, much depended on the goodwill of individual firms.
The Department reported in the summer of 1936 that confidential
instructions on A.R.P. in gas, electricity, and water undertakings
were almost complete, and these were issued, under the titles of
A.R.P. Memoranda, Nos. C1, C2 and C3, in September. Consideration
of the question by the Railway Companies was still rudimentary.
But the L.P.T.B. had nearly completed a comprehensive scheme,
and the fruits of discussions with it were being used by the Depart-
ment to frame instructions for all road transport undertakings.
With the help of the B.B.C. and Cable and Wireless Ltd., some
study had been made of protecting wireless transmission and
reception stations, and the G.P.O. had brought its plans to an
advanced state. A handbook had been issued on Anti-Gas Precautions
Jor Merchant Shipping. Further consultations with the Port of London
Authority had produced an outline scheme for protection of the
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London Docks area, which was circulated to all other large dock
authorities. The Department, in alliance with the Board of Trade,
had begun study of the considerable problems of protecting,
particularly against gas, goods stored in docks and warehouses and
food supplies.

The Department also extended its consultations and advice to
industrial and commercial firms of a varied nature. It set out to
induce every factory employing more than about 100 persons
to prepare a miniature A.R.P. scheme, including plans for first aid
to casualties, decontamination of premises and prevention of fire.
These concerns were encouraged to make themselves as independent
as possible of local authority organisation, without overlooking the
need to co-ordinate plans with the local authorities.

Approach to employers took place first through the Federation
of British Industries, the Chambers of Commerce and similar bodies.
By mid-1936 some 1,500 firms had been made aware of the A.R.P.
problem through visits from the Inspectors and other means.
Conferences had been held with some large London retail shops,
and two London authorities, Westminster and Holborn, had
undertaken to circularise every shop in their boroughs on the
subject. In November the Department published a handbook on
Air Raid Precautions in Factories and Business Premises. This and the
specialised memoranda on public utilities gave industry basic guides
similar to that already furnished to local authorities by the ‘first
circular’.

While the Department expressed satisfaction with the employers’
response, it pointed out that the action these would take would
depend in the main on their financial standing. Some large under-
takings had shown a readiness to proceed with large plans without
questioning their cost which could hardly be expected of less wealthy
concerns. The same problem already appeared in more acute form
with the utilities. The large London utilities, almost without
exception, had adopted the view that any measures unnecessary in
peace should be the financial responsibility of the Government. The
measures necessary to maintain their services under the scale of
attack envisaged would prove most costly. For example, the Central
Electricity Board had estimated £500,000 as the cost of a national
reserve of switch-gear; the Metropolitan Water Board considered
£200,000 would be required for provision of portable plant and
another £200,000 to improve the Board’s system at a number of points
where supplies were considered inadequate for fire fighting.

In the memorandum on the Financial Aspects of Air Raid Precautions
submitted to the Defence Policy and Requirements Committee early
in 1937 the Department produced a gross estimate of the total cost
of safeguarding electricity, water, domestic gas, railways, docks and
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oil supplies over the whole country of not less than £10 millions.
It proposed that the maximum Government contribution under this
heading should be £5 millions distributed among these services. The
Committee decided to refer the problem to a special sub-committee
on the protection of vital services.!

The Department’s approach to industry had followed much the
same course as that to local authorities. General presentation of the
problem had been followed by specialised study and advice with
respect to industrial groups or individual concerns. Concrete appli-
cation of the principles established, though it had made progress,
began after a time to meet the stumbling-block of cost. For industry
this difficulty was aggravated by the fact that structural alterations,
included among the recommendations made in the relevant hand-
book, were treated for income tax purposes as capital expenditure
and therefore did not earn relief.?

During 1937, nevertheless, further general advances were made.
A beginning was made in March with the formation, in the electricity
supply industry, of the first of a number of national A.R.P. Com-
mittees, designed to work out schemes in more detail and to extend
the series of confidential memoranda. Some utilities (e.g., the L.M.S.
Railway) and private firms (e.g., Messrs. Boots) appointed A.R.P.
organisers. The Department enlisted the support of the Factory
Inspectors of the Home Office, and extended its educational efforts
to the coal mines and the shipbuilding and brickmaking industries.
Increasing provision was made for public utility and other officials
at the Anti-Gas School.

The decision to ask industry to organise A.R.P. independently of
the main (local government) structure created the problem which
even at this stage caused some concern, of devising means for
co-operation between the two spheres. In a few centres (e.g.
Sheffield) joint A.R.P. Committees of local government and industry
had been established. In May 1937 the Home Office emphasised to
local authorities the need for co-ordination of plans with those of
industry and suggested the creation, where possible, of joint com-
mittees. An appeal of a similar kind was made by the national
employers’ organisations to industrialists.

Special Problems, Equipment and Experiments

The emphasis placed by the planners on the danger of poison-gas
was, it may be remarked, by no means confined to British authorities.
It had caused the British authorities, like those of various Conti-
nental countries, to devote early attention to improving and

1 See p. 62.
2 H. of C. Deb., Vol. 323, Col. 526, 2gth April 1937.
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extending the protective equipment used during 1914-18. It will be
recalled that by 1935 the Committee of Imperial Defence had
reached certain decisions in this sphere.! Two types of gas-mask, the
General Service and Special Service, and protective clothing would
be supplied to persons whose duties might require them to enter and
remain in gassed areas. Provision for respirators and a contribution
to research by the Chemical Defence Research Department had
accounted for more than half the original total of £ 100,000 authorised
for A.R.P. expenditure. Some months after the A.R.P. Department’s
formation an adequate preliminary design for a respirator which
could be mass-produced at a cost of about 2s. apiece had been
evolved, and the Government had undertaken to issue this free to all
citizens in the danger areas.?

The obligation was novel, since in no previous war had a Govern-
ment had to contemplate the possible death or injury of so large a
proportion of the civil population, and damage to so much civilian
property, by one weapon. The memorandum on A.R.P. requirements
which the Department had sent to the Defence Requirements
Committee in October 1935 contained these items—respirators, a
device for protection against gas of children under five, protective
clothing, bleach powder and hospital equipment. Of the estimated
cost of providing these during 1936-39 of £5,540,000, the three
types of respirator accounted for £4,520,000. Requirements of the
General Service and Special Service masks were estimated at
400,000 in each case and would cost some £520,000. For the civilian
mask, the figure of 30 million, arrived at by excluding only areas
in the extreme west, south-west and north-west of Britain in which
the risk was most remote, was proposed as a minimum. If the popu-
lation of these areas was included, the requirement would be 40
million and the cost £4 millions.

After authority had been given to proceed on the basis of
30 million of the civilian masks and 400,000 of each of the others, a
sub-committee of the Committee of Imperial Defence examined the
production problem. The General Service mask was produced under
War Office arrangements which included an assembly factory at
Leyland in Lancashire, and it was agreed that A.R.P. requirements
could be met from this source. The War Office undertook to supply
the Department’s demand for the Special Service type, but only until
such time as an emergency arose. The Home Office had therefore
to solve the problems of producing its war-time requirements of this
second type and the 3o million civilian masks needed by March 1939,
and providing for replacement of these and their continued supply
in war.

! pp. 47-48, 51.
2 pp. 61, 70.
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The designers, the Chemical Defence Research Department,
secured provisional Home Office agreement that they should aim at
perfecting design of the civilian mask by the end of 1936.1 In
addition to other technical problems involved, this design had to
allow for resistance to deterioration during long periods of storage.
During the summer of 1936, however, the Home Office expressed its
satisfaction with the design and approval was given by the Defence
Policy and Requirements Committee to a speeding up of the
programme, by which 5 million civilian masks would be produced
by the end of that year and the balance by the end of 1937.

The solution to the problem of an assembly factory for these
masks was found in a disused cotton mill at Blackburn, not far from
the War Office factory at Leyland. This choice was mainly due to
the fact that the Home Office had obtained authority to employ the
firm managing the War Office establishment, the only one in the
country with this type of experience, as its agents in the new under-
taking.? The mills passed into Government ownership on 13th July,
and the work of dismantling weaving machinery and installing the
new equipment proceeded. The factory began assembly of the
civiian mask (in three sizes) on 3oth November. By the next
February it had assembled three quarters of a million, and achieved
a weekly production rate of a quarter of a million. Authority was
obtained in that month to raise the programme to a total of 40
million masks to be produced by the early summer of 1938. Mention
has been made earlier of the formal opening of the Blackburn
factory on 12th January 1937 by Mr Geoffrey Lloyd.

The new mask consisted of a facepiece, a container which held
the two filtering media, an india rubber band to connect these two
parts, and an india rubber non-return valve for the inner end of the
container. The variety of components involved was considerable,
and the total numbers of some items required were astronomical.
The facepiece, for example, included vulcanised sheet rubber,
cellulose acetate eyepieces, cotton webbing, slides, buckles, safety
pins and other materials. Ninety million safety pins and the same
number of slides were needed and thirty million of the other items.
The complete container included canister bodies and ends, wire
diaphragms, cotton pads, muslin diaphragms, filter pads, springs
and activated charcoal. From ninety to thirty millions of these
individual items were necessary, and 4,000 tons of activated charcoal.$
Contracts for the facepieces were placed with a number of private
firms for delivery of the article complete. The components of the

1 Some General Service respirators had been sent to Malta and Aden for protection
of the civil populations during the winter of 1935-36.

t J. E. Baxter & Co Ltd, of Leyland.

3 For a fuller description of respirators and other anti-gas equipment see A.R.P.
Handbook No. 1, Personal Protection against Gas.
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container were contracted for separately and then assembled at
Blackburn. Delays naturally occurred through the reorganisation
and additional plant required by these orders, and for some time the
total supplies in the country of activated charcoal were far below
the Blackburn factory’s needs.

Before this factory began operations the Department had started
to examine ‘the very big question’ of storage of respirators and anti-
gas clothing. No issue of this equipment except for training purposes,
either to the A.R.P. Services or the public, was proposed until an
emergency arose. But plans were based on the assumption that if an
emergency did occur distribution might have to be completed in a
matter of hours rather than days. The problem of preserving the
rubber in the facepiece had been overcome through the development
of a method of storing this part in nitrogen; it was therefore decided
to store containers separately, and to leave the work of fitting the
two pieces together to the final distributor (e.g., the warden).

In June 1936 the Department had appointed a Director of Supply
and begun to form a Supply Branch, composed mainly of officials
on loan from the Admiralty, to arrange manufacture of the civilian
mask and provision of other equipment. By the end of 1937 this
Branch had expanded considerably and included officers in charge
of Regional Stores and an inspecting staff. Further measure of the
scale of these activities was given by the Estimates. For the second
year of operations (1936-37) the Department’s Estimate rose to
£477,500 of which £390,000 was on account of anti-gas equipment
and materials. For the third year (1937-38) the total increased nearly
tenfold to £4,617,500. Almost £4,000,000 of this sum was needed
for respirators and other equipment; another £191,000 was esti-
mated for the respirator factory, and for equipment inspection,
storage and distribution.! The Home Office contribution to research
in this sphere by the War Office rose from £16,500 in 1936-37 to
£60,000 in the next year.

It had been decided to store masks and other equipment in a
number of Regional Stores, situated if possible in relatively non-
vulnerable areas. The first of these was opened in October 1936 at
Manchester; the facepieces were sent by contractors to this store,
which included plant for vacuumising and recharging with nitrogen
the cans in which they were packed. By the end of 1937 seven (out
of an intended total of thirteen) Regional Stores had been opened;
these contained 184 million civilian masks, and a further 3 million
such masks were in storage lent by the Admiralty.

In the meantime, production had been further speeded up. During
February 1937 the Blackburn factory, by introducing double shifts,

! Civil Estimates and Estimates for Revenue Departments for the year ending 31st
March 1938. H.C. 58.

G
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had attained an assembly of civilian masks of half-a-million per week.
On 15t April the Home Office, by agreement with the War Office,
had taken responsibility for assembling all Special Service masks,
now renamed ‘Civilian Duty’ masks. By December 1937, with some
help from Boots Drug Company in assembling the civilian mask
containers, 23 million of these and 25 million facepieces had been
produced.

Once design of the civilian mask was undertaken it was realised
that a special device would have to be evolved to protect children
under five. The Chemical Defence Research Department and
the Porton Experimental Station worked on various devices which,
for one reason or another, had to be discarded. These included
a cardboard box, fitted with a hand pump to which the container
was attached; a portable tent, to be erected inside a room by some
such means as suspension from picture rails, and a hood to be fitted
to perambulators. By the end of 1937 a device, described as an
‘anti-gas helmet’, for babies up to about two had been evolved and
provisionally accepted by the A.R.P. Department. The question
of how to protect infants too large to wear this but unable to wear
the small-size normal respirator presented difficulties still to be
overcome.

Another technical problem deserves bare mention, as it illustrates
the novelty of equipping the whole civil population. Wearers of the
General Service mask would not be expected to include large
numbers who used spectacles; but with civilian users of the other
two types the situation was otherwise. It was found that while flat-
sided spectacles could be worn with the Civilian Duty mask this was
not so with the normal civilian type, and at the end of 1937 experts
were still working on this problem.

Two other matters relating to masks require some notice. At an
early stage the authorities had given thought to protecting the public
against commercial sale of masks and other anti-gas equipment of
inferior quality. During its first year the Department published a
certification mark system for masks. A standard specification, roughly
equivalent to that of the Civilian Duty mask, was available to any
firm wishing to manufacture this article. After submitting its mask
for inspection and passing this test, the manufacturer could stamp
each specimen with a national mark, registered by the Home Office
at the Patent Office. The buyer would have the assurance that the
article would give him protection of a certain minimum officially-
approved standard. A similar system was contemplated for air
filtration units to ventilate large shelters and similar places.

The announcement in April 1936 of the Government’s plans for
civilian masks virtually eliminated commercial production for the
home market. Some firms, however, later undertook production
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of the Civilian Duty type, mainly for sale to industrial concerns, and
with respect to these the certification mark system filled a useful
purpose.

A final matter which concerned gas-masks belongs perhaps more
properly to the topic of public reactions to A.R.P. Early in 1937
some scientific workers at Cambridge University, who described
themselves as the ‘Cambridge Scientists’ Anti-War Group’ and their
function as that of acting as ‘a technical and advisory body to
national and international peace movements’, published a book
attacking the Government’s A.R.P. plans.! This body had studied
the official advice about the ‘gas-proofing’ of rooms, the civilian
mask, and extinguishing incendiary bombs, and then conducted
some experiments. It claimed to have shown that the measures
officially proposed were ineffective or inadequate, and implied that
these constituted deception of the public. The mask they had put
to various tests was of a ‘civilian type’ bought on the open market,
and not the official article. And their book’s declared aim of offering
a critical examination of A.R.P. measures was faithfully followed, to
the exclusion of any positive counter-suggestions.

It has been noticed that as 1937 opened the Government was
taking steps to make A.R.P. plans more widely known to the public;?
and this deliberate challenge found a sympathetic echo in various
quarters, and caused it some concern. Questions about the Cam-
bridge experiments were asked in Parliament, for example on the
occasion of the announcement of the new Wardens’ Service; sections
of the Press began a critical campaign, and questions were put to
officials trying to build up A.R.P. services over the country. The
Government’s reply was that the experiments were academic (in
the sense of removed from reality), and based on fallacious assump-
tions about the conditions likely to be met in actual warfare.® In
spite of pressure the authorities refused to engage in technical con-
troversy with the scientists in question and within a few months the
agitation subsided. At the close of the year, however, a report on the
official experiments (in supervision of which the Chemical Defence
Committee had been helped by eminent scientists not in Government
employment) was circulated to local authorities and otherwise made
public.

While it can be argued that the scientific details and administrative
repercussions of this affair have only small historical significance,
interest attaches to the attitude of this group of scientists and their
supporters to rearmament. The Group, in spite of its title, did not

in their book attack general preparations for war, but only these
! The Protection of the Public from Aerial Attack (Left Book Club Topical Book, Victor

Gollancz Ltd, 1937.)
tp. 71

3 H. of C. Deb., Vol. 320, Col. 1348, 18th February 1937.
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particular preparations—an ambiguous position which was perhaps
not uncommon in 1937.

After the mask, the main item of personal anti-gas equipment was
clothing to protect the body against mustard and other blister gases.
By the end of 1936 the A.R.P. Department had obtained from the
War Office and issued on loan for training some 6,000 suits of
protective clothing of the kind then designed for the Fighting
Services. This pattern, however, suffered from two serious defects—
it was too cumbersome to be worn except for a very short time by
anyone engaged in heavy work, and it deteriorated in storage. The
Chemical Defence Research Department was undertaking research
into the impregnation of uniforms, which might provide the solution
for the 250,000 sets of clothing required for A.R.P. Services. This
method, in turn, met with difficulties. During 1937 the possibility
was being examined of producing suits of anti-gas clothing by
proofing various fabrics with linseed oil.

The last of the main items concerned with gas defence, large
supplies of which had to be arranged for well in advance, was bleach
powder for cleansing and decontamination. The Department’s
estimate for its war-time need of this article was 1,500 tons a week,
and when the requirements of the Service Departments were added
the total much exceeded existing British production. There was also
the complication that commercial blecaching powder deteriorated
rapidly in storage. In 1937, however, the War Office decided to erect
a factory to produce chlorine and agreed to furnish the supplies of
bleach required for A.R.P. purposes.

In the Department’s memorandum to the Cabinet on Financial
Aspects of Air Raid Precautions of March 1937 authority was sought
to buy the most elementary means of protection against high
explosive bombs—namely, sandbags. A rough calculation had
estimated the number of sandbags for which demand might arise on
the outbreak of a war as one thousand million. On the assumption
that sandbags or paper bags could be mass-produced at a flat rate
of 1d. each, the total cost would be about £4% millions; and the Depart-
ment asked permission to proceed to buy over a number of years
half the quantity just mentioned, or five hundred million. By the
time this matter was discussed by the Defence Policy and Require-
ments Committee the estimated cost of supplying this article had
risen considerably, and it was clear that provision of the quantity
suggested would put some strain on the jute or paper industries. The
Committee therefore instructed the Department to make a prelim-
inary purchase over six months of about forty-two million bags, and
to investigate the possibility of obtaining further supplies made from
paper.

Production of these different types of anti-gas equipment owed
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much to continuous research and experiment. These activities
possessed a deposit of practical experience, dating at least from the
introduction of gas into war by the Germans in 1915, and their own
organisation and funds. About the modern use and effects of the two
other main ingredients of air attack—high explosive and incendiary
bombs—much less was known. The A.R.P. Department reported
in the summer of 1937 its work to be seriously handicapped by ‘the
absence of practical experience of the effect of modern weapons of air
attack, and the lack of reliable data from which to deduce their
probable effects’.

Before the Department’s formation the Bombing Test Committee
had made plans for three groups of tests into penetrative and other
effects of high explosive bombs, and the designs of concrete structures
to resist such bombs.! When some funds had been made available
for experiments, this committee was reconstituted under the chair-
manship of H.M. Chief Inspector of Explosives. Since no special
facilities for A.R.P. purposes existed, these experiments were carried
out under authority of the Ordnance Committee at Woolwich
Arsenal, Shoeburyness and other places where the Service Depart-
ments’ needs enjoyed priority. .

For some years after 1935 progress in establishing the special data
required for A.R.P. purposes was slow. It has been noted-that in
February 1936 the Home Secretary appointed a strong technical
committee under the chairmanship of Sir Arnold Wilson o<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>