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NOTE BY THE SECRETARY."

I CIRCULATE herewith, for information a Note on the Historical Section of the
Committee of Imperial Defence, with special reference to its work in connection with
the preparation of Histories of the present War.
I wish particularly to call attention to paragraph 11 of the Note.
The Admiralty have been unable to release a considerable quantity of material for
the Naval History, owing to the fact that a large part of it is of an exceptionally secret
nature. Without access to the material that is withheld, it is impossible to complete
a record of more than the first few months of the war, and, so far as the Naval
History is concerned, a delay must occur in carrying out the promise made to
Parliament, that publication would take place at or soon after the conclusion of peace
I have seen the First Sea Lord with regard to the matter, and am satisfied that the
withholding of the material cannot be avoided.
(Signed)
M. P. A. HANKEY, Secretary.
June 11, 1917.
;

HISTORICAL SECTION OF THE COMMITTEE OF IMPERIAL DEFENCE.
THE Historical Section of the Committee of Imperial Defence was formed in 1907,
as a result of the conclusions of that Committee, at a Meeting held on the 21st February,
1907, that they " accept the principle that the work of preparing histories of naval and
military operations should be concentrated and placed under the Committee of
Imperial Defence."
2. The Section commenced its work in April, 1908, on the compilation of a
History of the Russo-Japanese War. This was completed in July 1914, by which
time Sir Julian Corbett, who had been engaged in writing a Confidential Naval History
of that War on behalf of the Admiralty, had also brought his second and final volume
to an end. It may be mentioned here that in consequence of the heavy demands made
on the Stationery Office and the Ordnance Survey Department arising out of the
present war, it has been found necessary to defer the publication of the final volumes
of each of these works until the conclusion of peace.
3. On the outbreak of the present War a commencement was at once made on the
collecting and arranging of naval material, but it was not until three weeks later that
the preparation of the History was entrusted to the Historical Section of the
Committee of Imperial Defence.* On the 27th August, 1914, by direction of the
Prime Minister, a Sub-Committee was formed under the Presidency of Vice-Admiral Sir
Edmond Slade to " consider and advise on the question of collecting material for a
future History of the present War," and it is under the direction of this Sub-Committee
that the work of the Historical Section is being carried out.
4. On the 27th January, 1915, the Committee of Imperial Defence approved of
the appointment of Sir Julian Corbett and Captain C. T. Atkinson at a fixed salary
" t o supervise the collecting and collating of naval and military material respectively
for the ultimate compilation of an Official History." Up to this time, from the
beginning of the War, Sir Julian Corbett, who had offered his services gratuitously,
had been employed on the naval material, but no attempt had been made to arrange
the military material on any systematic plan. On the 1st March Captain Atkinson
commenced work at Carlton House Terrace, but the space was soon found to be
insufficient, and the Military Branch was transferred, through the courtesy of the
Deputy-Keeper, to the Public Record Office. The Naval Branch has been housed at
2, Whitehall Gardens from the start.
* T h e p e r m a n e n t S t a f t h e n consisted, as it does n o w , of a S e c r e t a r y a n d Confidential Clerk.
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5. After the War had lasted for nearly a year the growing demand on the part of
the public for fuller information as to.its progress could no longer be ignored. At the
same time it was considered highly undesirable to give the information before the end
of the War, and the best way to meet the situation appeared to be to commence at
once the preparation of a popular Official History, the publication of which could
begin immediately after the conclusion of peace. No commencement, however, has
been made of any Staff History beyond the preliminary stage of sorting, sifting, and
filing the masses of material available.
At the suggestion of the Committee, Sir Julian Corbett agreed, in addition to
carrying on the direction of the Naval Branch, to write the Naval History, while the
Hon. J. W. Fortescue undertook the Military History, on the understanding that the
services of the Staff of the Historical Section should be available to provide the
material. This arrangement was approved by the Admiralty and the War Office,
and eventually sanctioned by' the Treasury in February 1916.
At the same time the scope of the two histories was defined as follows :—
Sir Julian Corbett to deal with—
Preparation for War.
The General Policy of the AVar.
The Naval Operations.
All Oversea Operations.
Foreign Policy in Relation to the War.
. Mr, Fortescue to deal with—
Preparations for the Military Campaigns.
The Military Operations in France and Flanders.
The Military Operations of the Allies, so far as they affect our own operations.
The major Oversea Expeditions, so far as Military Operations are concerned..
Recruiting.
Military Organisation.
. Army Munitions.
6. An Account of the Economic Effect of the Attack and Defence of Trade is
being prepared, in concert with the Historical Section, by Mr. C. E. Fayle, of the
Garton Foundation.
This it is proposed to publish in two volumes, the more
confidential matter being omitted.
The first volume will deal with the effect of the G erman cruiser operations upon
our oversea trade as against our dispositions for its protection, and the disappearance
of German shipping following upon the outbreak of war. Chronologically it will
cover roughly the first six months of the War. The second volume will deal with the
so-called submarine "blockade " of Great Britain and Ireland, and the corresponding
development of our blockade of Germany. The cost of this. History will not fall on
public funds, nor will the State receive any royalties from its sale.
7. The decisions arrived at were stated in the House of Commons by the Prime
Minister on the 28th June, 1916.*
8. By Agreement with the Stationery Office, who will hold on behalf of the Crown
the copyright and all rights of translation, &c, of the Naval and Military Histories,
the former will be published by Messrs. Longmans and the latter by Messrs. Macmillan.
Mr. Fayle has arranged with Mr. John Murray for the publication of the Trade
History.
9. It is unlikely that the question of the writing of the Professional Staff Histories
will arise before the close of the War. The main consideration at the present time is
to produce the Interim Histories as soon as possible after its conclusion.
* " In view of t h e demand w h i c h is likely to arise, and t h e desirability of p r o v i d i n g t h e public w i t h an
a u t h e n t i c account, it has b e e n decided t o p r e p a r e for publication as soon as possible after t h e close of t h e
W a r an I n t e r i m Official H i s t o r y dealing w i t h its various a s p e c t s . T h i s H i s t o r y will b e based on t h e material
w h i c h is b e i n g collected and a r r a n g e d b y t h e Historical Section of t h e C o m m i t t e e of I m p e r i a l Defence for an
eventual Staff H i s t o r y .
" T h e work will be in t h r e e sections, which will deal respectively w i t h t h e N a v a l and M i l i t a r y Operations
and t h e General Effects of t h e W a r on S e a - b o r n e T r a d e .
i
" T h e N a v a l Section h a s been e n t r u s t e d t o M r . Julian Corbett,-and t h e M i l i t a r y Section t o M r . J o h n
P o r t e s c u e , while for t h e T r a d e Section t h e T r u s t e e s of t h e G a r t o n F o u n d a t i o n h a v e kindly placed t h e i r Staff
a t t h e disposal of t h e Historical Section.
" The sections will b e published separately, b u t p r e p a r e d in c o n c e r t . T h e w o r k is a l r e a d y well
advanced."

10. The material upon which the Military History will be founded consists mainly
of the War Diaries of the different units and the Intelligence Summaries. The chief
work of the Military Branch of the Section is to make precis of these diaries and to
arrange the precis so that they are available for writing the history of the operations.
Up to May 1915 there has been no difficulty in dealing with the whole of this material.
After that period the force in the field increased so greatly and the diaries sent in were
so numerous that it is no longer possible to submit the whole of them to the above
process.* In order not to fall behind the requirements of the Interim History, only
the more important can be dealt with in this manner. Mr. Fortescue has now drafted
one volume of his History clown to the end of the first battle of Ypres. But as this
has been prepared mainly from the diaries it cannot be regarded as complete until it
is revised in the light of the more Confidential Staff Correspondence, to which it is
hoped access will soon be afforded.
11. The material which forms the basis of the Interim Naval History is, on the
other hand, of an entirely different nature, and consists of the telegrams passing between
the Admiralty and Senior. Naval Officers at Home and Abroad. This is supplemented
by Admiralty reports, papers, Ships' Logs, Signal Logs, &c.
Without entering into details, it may be stated that this material is being sorted,
arranged, and bound in volumes in such a form as to be of the greatest convenience for
historical purposes, and so far as the material has been released by the Admiralty,
means have been found for carrying on this work and producing the Interim History
simultaneously.
. Up to the 15th December, 1914, all material has been released, and for that period
the arrangement of documents is well in hand and the drafting of the Interim History
practically complete—extending to about one volume.
After that date, however, the Admiralty has found itself unable to release certain
classes of documents, which as the War proceeds assume a more secret character.
They are mainly telegrams passing between the Admiralty and the Senior Naval
Officers, and, as explained above, these are precisely the documents on which the
Interim History has been mainly based. Without access to them it is impossible to
continue the production of the Interim History on the lines on which it has hitherto
proceeded. Though a certain amount of progress may be made with.the less secret
operations, no connected narrative can be written, and as the material withheld
is not to be released till the end of the War, there will inevitably be a considerable
interval between the production of the first and second volumes.
With regard to the arrangement of papers a similar difficulty will arise, for,
though there will be a certain amount of material to handle, it will be impossible to
complete the volumes or prepare the papers in a form best suited for the compilation
of the History.
12. While the principal duties of the Historical Section are the arrangement of
papers and the compilation of the Interim Histories, the Section is also writing up a
comprehensive Diary of the War. This is being prepared in three parts—Military,
Naval, and Political—and a full summary is given for each complete month. The
Section also acts in an advisory capacity to the War Cabinet and its Secretariat, where
information of an historical nature is required to elucidate current events.
In addition to its purely historical functions the Section is continuously engaged
in supplying information to other Departments and individual officers on questions in
which they are concerned. Mr. Layard, who has given his services voluntarily from
an early period of the War, is now, at the request of the Foreign Office, assisting
Mr. Carless Davis in the compilation of a History of our Blockade Policy and is making
use of material in the custody of the Section for this purpose.
13. At the request of the Board of Trade and Admiralty the Historical Section
has undertaken the supervision of an account of the part played by the Mercantile
Marine in the War. The compilation of this record has been offered to Mr. Archibald
Hurd, but the financial arrangements have not yet been settled.
14. The personnel of the Sub-Committee referred to in paragraph 3 and the Staff
of the Historical Section, with the estimated expenditure for the current year, are set
forth in the Appendix to this Memorandum.
.
E. Y. DANIEL.
June 8, 191 7.
* I n A u g u s t 1914 from 250 to 300 W a r Diaries w e r e received, ia M a y 1915 from 750 t o 800, w h e r e a s
t h e r e are now c o m i n g in b e t w e e n 4,000 a n d 5,000 per m o n t h .

APPENDIX.
OFFICIAL HISTORY OF THE W A R COMMITTEE.

(Sub-Committee of the Committee of Imperial Defence.)
Vice-Admiral Sir E. J. W . Slade, K.C.I.E., K.C.V.O. (Chairman).
Lieutenant-Colonel Sir M. P. A. Hankey, K.C.B.
Sir.Julian S. Corbett.
Major-General F. B. Maurice, C.B.
Rear-Admiral J. F. Parry, C.B.
Lieutenant-Colonel Sir A. Leetham.
Major F. S. Brereton, R.A.M.C.
Major E. Y. Daniel (Secretary).

STAFF OF THE HISTORICAL SECTION OF THE COMMITTEE OF IMPERIAL DEFENCE.

Establishment.
Secretary : Major E. Y. Daniel.
1 Officer Clerk.
Naval Branch.
In Charge of Branch and Author of Interim History : Sir Julian S. Corbett.
*3 Senior Assistants.
2 Women Assistants.
^5 Women Clerks.
-

-

-

Military Branch.
I a Charge of Branch : Captain C. T. Atkinson.
Author of Interim History : The Hon. J. W. Fortescue, C.V.O.
1 Senior Assistant.
2 Assistants.
4 Clerks.
1 Military Officer (temporarily unfit).
1 Cartographer.
3 Military Officers (temporarily unfit).
1 Voluntary Worker.
The estimated expenditure for the current year charged to the Committee of
Lnperial Defence vote for the Historical Section is 5,672Z.
* T w o Senior A s s i s t a n t s and all t h e W o m e n Clerks a r e paid b y t h e A d m i r a l t y .
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B R I T I S H MISSION TO R U S S I A , J U N E A N D J U L Y , 1917.
REPORT BY THE R T . HON. ARTHUR HENDERSON,

M.P.

I.—Introductory.
1. On the 23rcl May the W a r Cabinet decided that a special Mission should visit
Petrograd, and I accordingly left London the following day. My stay in Russia was
of six weeks' duration, and with the exception of a three days' visit to Moscow, I
spent the whole time in the Capital. I saw the Minister for Foreign Affairs almost
daily, and had interviews with nearly all the Ministers, and. with a number of persons
of standing, both Russian and English, of the official, professional and employing
classes. I also saw some representatives of the workers and had an interesting
interview with two officials of the Peasants' Organisation. I made arrangements to
have the principal newspapers summarised and translated for my use, for which work
Mr. Harold Williams, whose knowledge of Russia is recognised as being exceptionally
extensive and intimate, placed himself at my disposal, and usually spent part of the
day giving me information as to the latest events and movements of public opinion.
Owing to the fact that the constituent assembly had not yet been elected and that
the political parties had to some extent been in a process of remaking since the
revolution, it was not easy to find opinions for which it could be claimed there
existed any large organised body of support.
This was especially the case with
regard to the working classes, for whose support, numerous parties, sections and
groups were competing, having regard to the coming election. Generally speaking,
the working classes may be divided into Socialists of the more moderate type, usually
described in Russia as Menshevikis and Maximalists (extremists), generally
known as Bolshevikis.
As regard the moderates, I had opportunities of
ascertaining their views, but my knowledge of the views and tendencies of the
Maximalists is mainly a matter of deduction from their published utterances and
articles in their own Press. A t Moscow I had an interesting time, where I saw
representatives of all classes from the Bourse Committee to the Council of Workmen.
2. Immediately on my arrival in Petrograd, I endeavoured to satisfy myself as
to how far it was necessary to make the change which the Foreign Office contemplated
and which lead to the appointment of my mission by the W a r Cabinet. My conclusions
have already been reported to the Prime Minister, and I therefore consider it
unnecessary to make further reference to this subject in my report.
3. It is impossible to belong in Russia without realising the significance of one
fact, to which I doubt whether full weight has ever been attached at home. Russia
is a country of resources so vast that a comparatively slight effort is sufficient to
support the national existence at a level which appears to be quite satisfactory to the
nation. She is, for instance, self supporting in the matter of food, though it has
been calculated that the area of cultivation is only one third, and that the production
of that area not more than one half of what it might be. Again the population is so
large that in spite of all failures of transport and organisation, enough men have
always reached the front to hold the line, and there are battalions, it
is said, with 15,000 men remaining in depot.
The existence of resources in excess
of the capacity or even the desire to use them, makes efficient organisation very
difficult, while at the same time it weakens the incentive to organisation. I n spite
of waste, in spite of delay, in spite of corruption, there appears to be always enough
to go on with. I n turn, the food crisis, the fuel crisis, the financial crisis, comes ana
passes and Russia survives. I t is hardly to be wondered at that . Russians have
learned to gamble on the eternal Russian miracle. I t always happens, and it is so
easy to believe that it will happen next time too. Even foreigners seem insensibly to
acquire the habit of believing that all will go well in spite of demonstrations to the
contrary^ and to distrust the axioms and experience of the West. Notwithstanding
the disquieting features with which I was confronted during my visit, I am strongly
of the opinion that, given sufficient time, all will go well, and in the end Russia will
[849]
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recover. But the vital question for us is whether Russia is likely to prove at any time
within the next few months a really effective ally. It appeared to me that the factors
on which the answer to this question depend were the military, capacity and the
material efficiency of the country, its political stability, and the intentions of the
ruling powers. To the best of my ability, therefore, I have endeavoured in this
j report, leaving more remote speculations on one side, to form a reasoned estimate of
each.
II.—Military

Capacity.

4. It seems to me that as regards the Army itself the prospects are literally
incalculable. The supply of munitions is reported to be good, and for the time being
there is no difficulty as to the supply of food. But of discipline, morale and fighting
capacity; of the power of the Army to continue the present offensive, or to repeat it
at a later date, I must confess that I have not been able to form any real estimate.
All through June one heard the most conflicting stories.
One day a mutinous
regiment was brought back to its senses in a few hours by the use of force and the
ring leaders with difficulty saved from the fury of their followers. Another day a
battery which had been firing on the enemy was silenced by threats from two
neighbouring divisions. A battalion degraded by Kerensky begged with tears to be
returned to the front. I n a few days they sent a message that they had reconsidered
their position and they were satisfied that in a purely defensive war it was not
consistent with their principles to undertake any aggressive movement. According
to reports, the fleet was no better; the Black Sea squadron was loyal, mutinous, loyal
again in the space of three days (when the "Breslau" came out it was found to be
merely inefficient), and the alternate revolts and submissions of Kronstadt, which
in the first week of my visit were the chief topic of conversation in Petrograd, in the
end became too tedious to follow. At this moment I am not sure whether Kronstadt.
recognises the Russian Government or not.
5. As the month wore on the news from the front became better.
The
inexhaustible energy of Kerensky seemed to be prevailing, but there was always the
doubt whether his influence reached further than the audience he was addressing at
any particular moment or would last longer than the arrival of the next party of
student agitators. A vigorous propaganda was maintained by the Government and
its friends. The W a r Committee of the Duma and the Anglo-Russian Commission
co-operated to supply troops with patriotic literature, and every army commander
was furnished with a political adviser to help him in managing his troops. The
victory of the 1st July proved that the indications were not wholly fallacious, and the
relief manifested in Government circles was the best proof of the uncertainty and
strain through which Ministers had passed. But whether the initial success can be
pursued or even maintained is a question to which the answer must be sought not
only in the temper of the troops but in the.material conditions behind the lines.*
III.—Material

Efficiency.

6. The one natural resource which is not super-abundant in Russia is industrial
productivity. Industry, though very highly developed, in certain directions, is still
on a comparatively small scale : the capacity of the workmen in comparison to
those of our own country is low; and during the war the closure of the Baltic route to
England has imposed on the railways which supply Petrograd and the North-West
with coal an almost unbearable strain. The industries of the Capital are now
dependent on coal borne 1,200 miles from the Donetz basin by a railroad which crosses
the lines of supply of the Army. In a country of the size of Russia, transport is all
in all. The carrying capacity of the railways had been gradually declining for some
time, and the revolution was followed by a wide-spread industrial disturbance which
seemed to portend a complete collapse of the mining and metal industries on which
ultimately transport rests.
7. In my judgment, this is the vital point, even in the military situation. I t
is clear that with the increasing shortage of tonnage, and with the Milner pro
gramme reduced to nearly half the original estimate, Russia must do more for
herself and expect less from the Allies.
What prospect is there that she will
succeed?
* Since this p a r a g r a p h w a s w r i t t e n , t h e Russian A r m i e s h a v e been heavily defeated. T h e s t o r y and its
sequel a r e k n o w n t o m y colleagues, b u t I t h o u g h t i t b e s t t o allow t h e p a r a g r a p h t o s t a n d a s a r e c o r d of m y
impressions a t t h e time of leaving Russia.

8. There are in Russia three principal industrial areas—Petrograd, Moscow
;and the Donetz. Every one of them has been visited with the same kind of labour
trouble, demands by the workpeople, exorbitant at once in extent and character,
presented in an atmosphere heated by every kind of political agitation. ... These
demands are of two kinds. On the one hand, there are demands of a purely
economic kind, for higher wages and shorter hours.
On the other hand, there are
demands for what is called control of industry by the workers.
The situation
cannot be clearly described in terms of English industry, because on neither side is
there any organisation comparable to our employers' federations or trade unions,
and the habit of collective negotiation has still to be formed.
But, broadly
speaking, the movement for better conditions' is the counterpart of our trade
unionism: the movement for control of industry has its analogue in the shop
stewards' agitation.
9. There can. I think, be little doubt that, until the revolution, capital had not
been required to carry anything like its fair share of the burden of the war. All my
information leads me to conclude that the profits of Russian industry during the
first two years of the war were enormous. Taxation was not heavy and opportunities
for evasion were many. On the other hand, the cost of living rose steadily : rents
were, it is true, fixed at pre-war rates by Government, but landlords recouped
themselves by,withholding the fuel which by Russian custom is included in the fittings
of a house.
Every other commodity increased in price, until to-day the cost of
necessaries stands at 100 per cent, to 200 per cent, above the pre-war standard.
Against this must be set the prohibition of vodka, which has added millions to the
income of the working classes, and the universal shortage of labour, which at least
ensures a sufficiency of work for all. It is difficult to estimate the result of ail these
factors, but on the whole I should say that there is to-day little comfort and little
destitution.
The peasantry are well off, and the streets of Petrograd and Moscow
bear witness to a very fair level of prosperity among the industrial population : there
are not many beggars, and a man or woman in rags is rarely to be found. Outside
every boot shop may be seen a queue of purchasers, waiting sometimes for hours, but
I do not think I once saw a barefooted child. The great demonstration of the 1st July
was largely composed of munition workers from the industrial quarters. The vast
majority of men and women were decently and even smartly dressed.
10. The conclusion I drew from the information supplied to me was, that while
there was good ground for a reasonable increase in wages, the demands of the
workpeople, in many instances, were quite without economic justification, and
amounted to a reckless spoliation of industry.
11. The following figures throw the position into relief : In the metal works
of the Donetz basin wages at the revolution were increased, on an average, by 52*5
per cent. Fresh demands were presented within two months for further increases
amounting to 278 per cent, of the' pre-revolution total.
A t the same time,
production declined by about 25 per cent. Taking these factors together, and
allowing for the consequential rise in the price of raw materials and for the recent
doubling of railway freights, the owners calculated that the original demands had
raised the cost of production by Rs. 281,550,000, and that the subsequent demands,
if granted, would raise it by Rs. 750,160,000. The share capital is Rs. 192,000,000
and the two demands amounted respectively to 4 and 10 times the gross profit and
16 and 42 times the dividends paid in 1915-16. In a neighbouring area the monthly
wages bill has risen from Rs. 400,000 to Rs. 950,000, a sum in excess of the total
monthly earnings of the business.
The Petrograd cotton mills are paying in wages
just 6 times what they paid before the war.
The decline in production is shown by the following figures —
December.

Pig-iron
Steel
Goal . .
Anthracite

..

Blast
I n blast
Damped d o w n
Out
Locomotives

..

[[

February.

April.

235,000
170,200
1,900,000
550,000

160,600
108,200
1,850,000
533,000

206.000
150,000
1,563,000
450,000

44
11
8
16-20

37
13
13

44
7
22
8-12

Furnaces.

A t the Poutiloff Works (the chief munition factory in Petrograd, and a State
controlled establishment) it is calculated that 60 per cent, of pre-revolutionary
output is a good day's work. Piece work has been almost universally abolished.
12. The demand for control of industry is much more mischievous and much
more difficult to analyse. The clearest statement on it which I was able to get came
from Moscow.
The Factory Committee of two of the principal works there
issued, a day or two before my departure, a notice saying that in future they would
be responsible for the purchase of material; the sale and distribution of products,
and the general administration of the business, including correspondence with other
firms.
But, as a rule, the agitation takes a less definite shape, and discloses itself in
sudden and unsystematic acts of interference with the business of the factory. Thus
at one works the management had sold some chemicals for which they had no use,
but the men refused to allow them to be sent away.
An English cotton mill in
Petrograd, being faced with a stoppage through non-delivery of material, borrowed
9,000 bales from a neighbouring mill: the workpeople would not let them be moved.
At first one was inclined to see a definitely Syndicalist movement at
work, and in any case the cry is heard with a persistency which seems to
indicate a deeper origin than the machinations of agitators and to reflect some fixed
tendency of the Russian mind. But in the end, I came to the conclusion that though
there might be some purpose among the leaders, there was little theory or reflection
of any kind behind the clamour of their followers.
Ancient grudges against the
employing class and its agents and a light-hearted determination to assert the new
won freedom of the masses by interfering in everything, seemed to me to account for
niost of the symptoms. The passion for meetings and Committees just now in Russia
is insatiable, and to order the removal of technical experts or to regulate the
distribution of products without the slightest knowledge of markets appeared to the
new-fledged Factory Committees as much within their competence as the regulation
of wages, the settlement of disciplinary questions, and the engagement and dismissal
of workpeople.
13. The two movements operating together have brought Russian industry into
a position of grave danger.
The effect of granting the economic demands is at once
to reduce output and send up the cost of the product. The Russian workman has
few ambitions : if his pay is doubled his standard of comfort remains unchanged,
and he works half as many days as before.
The demand for control is not only
making the life of the employer a burden but hampering in every direction the
working of the .factories.
I t is frightening the banks which finance the
undertakings, and not the least of the dangers confronting Russian industry is that
liquid capital, never very abundant, will fail altogether.
14. The task before'the Government, therefore, if the Army and the nation are
to be kept supplied, is not merely to increase the productivity of industry but in the
first instance to restore it to normal stability.
During the six weeks I was in Russia
very little was done. On the day I arrived in Petrograd, Konovaloff resigned the
Ministry of Commerce as a demonstration against the extravagances of his colleague
Skobeleff, the new Socialist Minister of Labour. The position was not filled when I
left, and so far as I could make out commerce received so much attention as Shinga
reff, Tereschenko and Skobeleff together could spare from their own departments. On
the same day I was invited to address the Council of Ministers on State control of
industry in England, and an article which I wrote on the same subject at the request
of the Minister for Foreign Affairs was published in the official organ of the Ministry
of Commerce. From time to time I asked what progress was being made, towards a
settlement of the industrial problem, but I could never get a convincing reply, and
in the end I came to the conclusion that Ministers were really afraid to move,
although the Minister of Labour did issue an appeal deprecating disorder and urging
the importance of. organisation.*
15. An experience I had with Ministers personally seemed to show that the
explanation was correct.
The English employers of Petrograd approached the
Government through me with a proposal that in return for the limitation of their
profits the Government should undertake to regulate their relations with labour and
guarantee protection against violence to person or property. At the interview which
followed the Minister of Finance, who presided, explained at some length why the
* One
t h e various
of k e e p i n g
questions.

of t h e t h i n g s impressed on m y mind a s . a result of m y mission is t h e i m p o r t a n c e of a t t a c h i n g to
Embassies and Legations a r e p r e s e n t a t i v e with k n o w l e d g e of L a b o u r p r o b l e m s a t home, and also
both Embassies and c o n s u l a t e s fully supplied with t h e l a t e s t publications b e a r i n g on Labour
I g a t h e r e d t h a t b o t h t h e A m b a s s a d o r and t h e consul a t M o s c o w favoured t h e idea. "

proposal was impracticable: the Government had not at its disposal the personnel
for a comprehensive control of. industry; the organisation which in England
regulated the relations of capital and laoour was in Russia on both sides lacking,
and he pressed the employers to help the Government by federating for mutual
support. When asked whether it was not possible to supply the want of established
constitution and defining their functions and powers, he replied that the Govern
ment must wait until the " revolutionary psychology of the workpeople " had given
way to a more reasonable condition of mind; at the moment any attempt to bring
order into labour would involve greater dangers to industry than continuance of
laisser-faire.
Privately, Tereschenko, who was present, admitted that the Govern
ment were considering some such plan, and the Minister of Labour had already told
me that he was including a similar provision in the terms of settlement of a Moscow
strike.
16. I thought it right to give the Russian Government an opportunity. of
learning something of the apprehensions which existed in the circle of the Allies, and
I decided to call a conference of Ambassadors at which the industrial situation could
be frankly discussed and, if possible, some collective action undertaken.
I t was
agreed that the failure of the Milner Programme gave us occasion to approach the
Russian Government without offence, and Senator Root and I were deputed today
before them the views of the Conference. The aide-memoire which we left with
M. Tereschenko is printed as an appendix to this report (Appendix " A " ) . The
Minister for Foreign Affairs received our suggestions very cordially and promised
his assistance in securing the co-operation of the Government.
I n future if the
the arrangements we discussed are put into effect there will be a Joint Committee
of Allied and Russian Officers meeting regularly to consider all questions of supply,
the Russians will report to their Government and the Allies to their Ambassadors,
who will meet from time to time under the presidency of the Minister for Foreign
Affairs, to deal with larger matters of policy.* In this way it is to be hoped the
experience of the Allied representatives will be brought to bear direct upon the
Government instead of being lost among Government departments. I t is little to do
for an Ally labouring under such difficulties, but the Russian character makes it
almost impossible to do more. If there is any national feeling in Russia (a question
on which Russians differ) its most striking manifestation is extreme sensitiveness
to foreign interference. If there is not, national jealousy must be regarded as its
substitute.
I t is now for the Government to act.
17. The chief hope for Russian industry is that the Government will take the
labour question firmly in hand. They have already cleared the ground by imposing,
a 90 per cent, excess profits tax.
In the Donetz basin a commission
is at work examining the cost of production with a view to fixing
selling prices, and when I left Russia it was generally believed that
the Government intended to purchase the whole output of coal and sell it at
fixed rates. As it is impossible to determine cost price or selling price without
taking wages into account, there are grounds for hoping that the Government will
in its own interest be forced either to undertake the regulation of wages direct, or
better still to establish some machinery for the adjustment of all industrial
differences. At present the root of the trouble is undoubtedly the " revolutionary
psychology " of which Shingareff spoke. . The demands of the workmen.bear no
economic relation either to their, own standards of living or to the capacities of the
industry. They are as much as anything a mode of political agitation;, deputations
are led bv rival political candidates, applications are framed and pleaded
by professional lawyers, and, as an employer said to. me, the workmen
only supply the " Cheers and L a u g h t e r ' !
in the
shorthand
report.
Against the revolutionary psychology of the workmen one must set the
counter-revolutionary psychology of many employers.
Men habituated to
the old regime under which the industrial proprietor seems rarely to
have had direct or human relations with his employees, do not find it easy to
^ * I n t h i s connection I should like t o u r g e t h e a p p o i n t m e n t , e i t h e r of a special commission of e x p e r i e n c e d
business men or special commercial i n v e s t i g a t o r s t o be a t t a c h e d t e m p o r a r i l y t o t h e E m b a s s y t o m a k e
s e a r c h i n g e n q u i r y as to t h e possibility of t r a d e d e v e l o p m e n t b e t w e e n Russia a n d this c o u n t r y after t h e w a r .
T h e r e a r e l a r g e d i s t r i c t s v h e r e w e h a v e no r e p r e s e n t a t i v e t o look a f t e r . . o u r commercial i n t e r e s i s .
The
a c t i v i t y of G e r m a n consuls a n d o t h e r ag-ents before t h e war is well k n o w n , and n o t a few believe t h a t t h e
R o o t Mission w a s sent n o t w i t h o u t reference t o t r a d e considerations.
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breathe the new atmosphere or to realize that in some shape or other the workman's
demand for at least a share in the control of the conditions under which he works
must be gratified. Speaking of one of his foremen, an employer said: " He is worth
any two of the others; he had a bullet through him in 1905 and he has been a
different man ever since." They are learning by experience; the wiser heads see that
the remedy sometimes advocated of general closure of works to give the Socialists a
lesson would lead straight to disaster, and that the only safeguard against the
control and dissipation of capital by labour is control both of capital and labour by
the State.
18. I t is easier to find a formula than to find means for making it effective. On
the one side we have the incalculable temper of the Russian masses; it has more
than once been found that in Russia revolution is the offspring of defeat and even
a transient victory on the Eastern front may bring order back.
The Government
have been holding on, I believe, in the hope that a successful offensive will render the
situation more manageable; " psychologisky momyent " runs like a refrain through
the assurances of official optimists. Very likely they are right But on the other
side we have the fact that good intentions will not repair a locomotive or get the coal
to drive it, and the transport situation may at any moment become desperate. My.
real fear is not so much that an industrial debacle will take place as that industry
will be found to have fallen so far behind during the upheaval of the revolution that
it will not be able to do more than hold itself in being during the critical months
to come.
In other words the autumn and winter which should be periods of
recuperation will, I fear, be spent in a struggle against famine and frost from which
Russia may emerge without any permanent injury, but also without strength to
continue the war as an effective ally.

IV.—The Political

Outlook.

19. There are two factors which must be clearly apprehended by anyone who
wishes to understand Russia to-day. One is the Dualism of Government and Sovyet;
the other is the disintegration of the Russian State fabric caused by a revolution
following on a long period of inept administration. The two react on each other; if
there were in existence a single centre of [lower and authority its influence
would in the end be bound to assert itself in the routine of national life.
If on the
other hand there were a tradition of diligent and honest administration the Central
Authority would have at once a solid basis and an effective machine through which
to work.
20. As it is, we have a Government consisting broadly of Socialists who derive
their mandate from the Sovyets and Liberals who derive theirs from the late Duma.
On the whole the Liberals (under which term I include non-party men like Prince
Lvoff and Tereschenko as well as the Cadet Ministers) have the greater share of
capacity, or at any rate experience, but they have no clear constituency to stand
upon.
The Socialists are untrained men, but they have the Sovyets at their backs.
21. Until the crisis of May, the dualism was open and avowed.
The revolu
tion was headed by the Duma, and for days the Duma was in every man's mouth. I t
appointed a Provisional Government and then slipped off the scene. I t is still in
being though not sitting, and may remain in being till the Constituent Assembly
meets. But its authority has passed to the Councils of Soldiers' and Workmen's
Deputies. Had the Cadets been able to grip the revolution from the outset, give it
a practical direction and rally the people to them, there can be little doubt that
Russia would be far stronger and her friends more hopeful to-day. But they drifted
while the people were moving, and the real revolutionaries were acting; by a
disastrous accident Moscow was cut off from news of Petrograd for three days, and
when the storm subsided it was apparent that whatever the Government might be,
the rulers of Russia were to be found in the Sovyets which were springing up
throughout the country under the guidance of men who had learnt the business of
revolution in 1905. The obscuration of Rodzianko, who for a few hours was the man
of the revolution marks the decline of the Constitutionalists, and the fall of Miluikoff
and Guchkoff the beginning of the new order.
22. I t is not easy to explain the resulting situation: The Government as a whole
and the Liberal Ministers in particular are in practice responsible to no one; the
Socialists are responsible to the Sovyet. Day by day a.nd night after night Skobeleff,
Chernoff, Pieshekhanoff, Kerenski, Tseretelli had to justify themselves to a body

which had no legal standing, was not representative of the nation, but which enjoyed
unlimited moral authority over the, populace of the capital. - I n J u n e the All-Russia
Congress of Sovyets began its sittings and the Socialist Ministers appeared before
it to give an account of themselves and their policy, and to ask for help in carrying
on the business of the State. When Kronstadt revolted the Government sent orders
and the Sovyet sent delegates. Representatives or the Sovyet visit the armies to
persuade the troops to obedience; they enforce with appeals and arguments the
representations of the Government to Finland and the Ukraine.
So far they have
never used force, and the Government dare not, but in Petrograd their word is law".
Sometimes a narrative of events throws more light on a situation than much
commentary, and the following record of doings in the Capital from the 16th J u n e
to the 24th J u n e may help my colleagues to realise a situation which is not easily to
be translated into English terms.*
23. The All-Russia Congress opened on Saturday the 16th with a debate on
the expulsion of the Swiss pacifist Grimm. This first trial of strength showed a
majority for the party of order of 640 to 120, and on the whole subsequent discussions
proved that these figures fairly represented the relative strength of the two sides.
The second question to be taken up was the attitude of the Congress to the Coalition
Government; the debate-was distinguished by a speech of exceptional violence from
Lenin, who appeared to be recommending the immediate arrest of all capitalists
and the extraction of their trade secrets as a cure for all the ills of society. He was
vigorously opposed by Tseretelli and Skobeleff.
24. At this point the attention of the Congress was diverted from politics to a
matter of municipal order. A group of Anarchists with revolvers and machine-guns
established themselves in the offices of the Russkaya Volya, where they occupied
their time in printing appeals.
An indignant crowd assembled; militia were
despatched; but it was only on the arrival of the Commandant of the Petrograd
Military District with a party of Cossacks that the garrison consented to discuss
terms.
Negotiations were carried on between the leader of the Anarchists (a
member of the Sovyet) and three emissaries of the Congress selected for their
extremist principles.
There is some doubt as to the terms of the capitulation, but
in the end the whole party was escorted in safety to the Congress, which at once
ordered their release. They thereupon in triumph returned to the Durnovo Dacha,
a fine house, with grounds, in the most turbulent of the industrial suburbs, which had
been commandeered by a coalition of Anarchists and Leninites for their political
headquarters.
25. The following days were spent by the Congress in receiving reports from the
Even Chernoft\
Socialist Ministers, Kerenski, Chernoff, and PieshekhanofT.
who .is the most extreme among the Ministers, spoke reasonably,
and
reminded his audience that complete socialism could not be achieved in a day.
PieshekhanofPs sober statement of the food position impressed even the Leninites.
On Thursday the vote was taken, and a resolution to support the Provisional
Government, so long as it adhered to the programme of the revolution, was passed
by a majority of about 600 to 120, 50 or 60 abstaining.
26. Thursday again was occupied with a domestic problem.
The Minister of
Justice had called upon the Anarchists to evacuate the house of Durnoff, and they
appealed to the Congress.
The Minister explained that he had no intention of
interfering with the legitimate political activities of any party, and that his attempt
to expel the occupants (which, indeed, as he had had to employ militia, who at once
fraternised with the garrison, had been a complete failure) was the result of a
misunderstanding of their objects.
In the meantime, there had been disturbances,
not very serious, in the neighbourhood, and the workpeople, to whom the grounds
had been thrown open, went on strike as a protest against the expulsion of their
benefactors.
The Congress decided that the grounds should remain open, but that
the Anarchists must leave, and they addressed a strong appeal to the workpeople,
pointing out the mischief of sectional and sporadic strikes.
27. The Congress again returned to affairs of state on a motion to dissolve the
Duma on the ground that the members were displaying reactionary tendencies. This
resolution, which was carried, was largely the consequence of a meeting of members
* I t m u s t a l w a y s b e b o r n e in mind t h a t political discussion in Russia is c o n d u c t e d in a w e s t e r n t e r m i n o l o g y
w h i c h has o n l y a t o k e n value t o t h e o r d i n a r y Russian. T h e r e is a little p a m p h l e t , which a p p e a r s t o h a v e a
l a r g e circulation, called t h e " R e v o l u t i o n a r y P o c k e t Dictionary." Out of o r e r a h u n d r e d w o r d s which a r e
explained only six are Russian.
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summoned on Saturday before by Miliukoff and Rodzianko, at which resolutions on
foreign policy of a decidedly anti-internationalist cast were passed.
28. On Friday the Congress sat to consider the report on the war brought up by
the.Executive.
For the third time, proceedings were interrupted by the necessity of
dealing with domestic disorder, this time on a scale.which for the moment threatened
to be very serious. As a protest against the action of the Government in the matter
of the Anarchists and their house, the extremists gave notice of an armed
demonstration to take place on Saturday.
In the Congress, the President Tcheidze
made a grave appeal for decisive measures.
Kerenski came down and stated, amid
loud applause, that the Government would take all necessary steps.
In the end, it
was decided to forbid all demonstrations on Saturday, Sunday and Monday, and on
Saturday morning three declarations appeared which struck me at the time as
marking a decisive point in the development of events. One was by the Government,
announcing that all attempts at violence would meet with the sternest measures on
the part of the authorities.
A second was by the workmen of the principal
engineering works refusing to countenance the demonstrations.
The third, which
condemned the demonstration in the strongest terms, was signed by the Congress,
the Petrograd Sovyet, and a number of other Socialist and revolutionary
organisations.
29. Sunday passed of! quietly, and the Congress continued its discussion of the
report on the war.
30. To complete the story, I might add that two hours after the news of the
offensive reached the Government, the house of Durnoff was surrounded by troops
and the garrison seized.
The Anarchists were removed to the prison under the
Winter Palace, and Senator Root, who was lodged above, could not conceal the
pleasure with which he had listened to the noise outside his windows of " a sixteenth
century Cossack sharpening his sixteenth-century sword." When I left Petrograd,
however, a fresh party were in possession.
31. There are three points in this story which appear to me to be significant.
One is the complete interdependence of Government and Sovyet: the Sovyet supplies
the political, the Government the executive force for any action of State.
The
second is the loyalty shown by the Sovyet in maintaining the cause of order and the
docility of the populace.
The third is the extreme difficulty of using force, even
when Government and Sovyet are united and public opinion is behind both.
32. The rallying of the Sovyet to the Government has been the most obvious
change that has come about in the last two months. Much is due to Kerenski, who
before the Coalition of May threw the same energy into the work of winning the
Sovyet as he has since displayed in restoring discipline in the Army. Since Kerenski
became Minister for W a r his work has been continued by Tseretelli.
But credit
must also be given to the other Socialists, who have learnt much from responsibility
and have laboured vigorously to keep the Sovyet on the right side. Public opinion
has done something; experience of affairs and reaction against the monotonous
extravagance of Lenin and his associates has done the rest. Men who remember the
first days say that the Soyyet is further to the Right than the Government.
33. There can be little doubt that the alliance has saved Petrograd from at least
overt anarchy, and in my view the political stability of Russia mainly depends on
its continuance.
The union of anarchy and order is one of the most striking things
in Russia to-d&j.
In Petrograd I never saw a street accident or a street fight: it is
said the suburbs are safer at night than they were before the revolution, and our
consul reported that the state of affairs as regards personal security in Kronstadt is
comparably better since the revolt.
In the country districts, where the peasants
are occupying or not occupying other people's land, as their mood suggests, there is
singularly little violence, and, except where urban agitators have penetrated, it does
not seem very difficult for a landowner to come to amicable arrangements with his
tenantry.
There seems to be more clanger of a fight between those peasants who
have remained in the Commune and those who have left it and become smallholders.
The Congress is forming a National Executive to take the place of the Petrograd
Sovyet, and if the new body, which in any case will be less influenced by the nerves
and passions of the metropolitan populace, follows the course marked out by the old,
there is a fair prospect that order will be maintained and bloodshed avoided. In a
city where there are no police and 100,000 soldiers armed arid idle, it is something to
have an authority which can command and be obeyed, even if that authority is not
the Government.
As time goes on and one crisis after another is surmounted or
evaded, the habit of obedience will return. Already the success on the front is
making the situation at home more manageable. Russia is a country of slow returns,.

and it is well that the head of the Government should be a man in whom patience is
personified. A t times one was tempted to be impatient at the assurance of the firm
action that would be taken next time, at the strong hand always poised but never
descending.
But day by day in Petrograd one saw that, in spite of everything, the
food did arrive, the trains did run, and the peace was not broken. Much must be put
down to the lymphatic Russian temperament which, even in seasons of violent
emotion, finds individual initiative difficult. They are not, I think, a difficult people
to govern. But the machinery of Government is so frail to-day that the exercise of
force, even if approved by the majority of the people, might destroy it altogether.
So, on the whole, one came to realise that there was something in the doctrine of the
psychological moment, and to hope that slowly, by self-control and patience, the
Government would draw to its side all the forces of law and authority, and that
violence, if at last it showed its head, would be encountered and beaten down by their
union.
34. I need hardly say that in circumstances such as I have described there is
bound to be a large party which is not satisfied with the policy of patience and slow
returns. There is, indeed, much in Russia to-day which must fill a patriotic Russian
with indignation and shame : soldiers at the front debating whether they shall fight,
soldiers in barracks debating whether they shall go to the front or allow the guns to
go, seven independent city republics, villages on the Volga levying toll on passing
steamers while the taxes are unpaid, the police disbanded and German agents at
large throughout the country, workpeople stopping essential industries, and peasants
concealing the food on which the life of the nation depends.
These were not the
hopes of the revolution. And with the disillusionment there is, I think, among the
Cadets who have withdrawn some remorse over lost opportunities and bitterness at
the success of those who have remained.
35. Excluded from power, the Cadets of the Right are planning their
restoration. Their watchword is " firm government," but, so far, beyond irritating
the populace and making the task of their old friends harder than it might have been,
they seem to have achieved little. MiliukofFs great abilities are marred by pedantry
and tactlessness; his appearances outside the Embassy at the head of a demonstrating
crowd, with a counter-demonstrating fringe, only serve to give colour to the belief
that the Embassy is " the foyer of the counter-revolution.'" Guchkoff is a subtler
spirit, but he was trusted neither by the Court nor by the Duma, nor is he trusted
to-day by his own party.
36. Professor Struve, the distinguished economist, who struck me as one of the
most forcible and original personalities I encountered in Russia, gave me one day
an analysis of the situation which is worth reproducing. According to him, there
is no Socialism in Russia : only a mixture of anarchy and romanticism. The Left is
composed of the ex-royalist mob, headed by honest men who combine with a few
Socialist principles the passions of the middle classes without their virtues. Lvoff
and Tereschenko are able men, but weak : Kerenski has both courage and capacity,
but is paralysed by a sentimental attachment to revolutionary ideas which he is
not quite strong enough to overcome. Miliukoff and Guehkoff. could have headed a
strong Government, but the fatal step was taken on the opening day of the new
order when Kerenski, with his own hand, struck out the reference to the war in the
draft declaration of the Provisional Government.
The Government have never
recovered the authority they then lost, and the fall of Miliukoff, engineered by some
of his own Cadet colleagues, especially Nekrasoff, finally deprived them of the
indispensable elements of determination and force. Struve would like to see a pure
Socialist Government in power for a fortnight; it would last no longer, and if it tried
to make peace it would at once break up through the inevitable schism between those
who wish for peace at all costs and those who watn a good peace for Russia. I t would
be followed by a Cadet-Octobrist administration, which the natural reaction from
Socialist excesses would invest with the authority which the present Government
lacks. If only authority were present, the existing administration would naturally
be of that complexion, and the Socialists would either submit or disappear. Above
all, the Allies must speak firmly : concessions as to the aims of the war are injurious
to the Allies, and equally to Russia, where they only serve to strengthen the party
which is against the war.
37. The desire for firm government (known in Leninite circles as counter
revolution) is natural.
But until the populace begin to feel the discomforts of
prolonged, anarchy (and so far the revolution has not done much harm to anyone),
they will, I think, take what the day brings, and when -discomfort comes they will
very likely make demands upon the Government which it will be impossible for any
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Government to meet. Therefore, among the more far-sighted classes, who are at
once more sensitive to the disgrace of the present and more apprehensive of the
material dangers of the future, there is a desire to see the crisis precipitated in hopes
of the reaction that will follow. Some would like the Government to try its strength
with the extremists in Petrograd; others, who realise that the strength might be
found on the wrong side, would like to give the extremists their run.
Cossacks in
the Neyski or Socialists in the Marisky Palace are both advocated as remedies for a
situation which even moderate men find almost intolerable.
But the discussion
whether the bleeding should come before the purging, or the purging before the
bleeding, is checked by the reflection that the patient might not survive the first half
of the operation.
38. In my view, there is nothing, short of compromising a material interest of
our own or our Allies, that we ought not to do to sustain the credit of the Provisional
Government. It is not easy to help Russia because her chief trial to-day is anarchy,
which no amount of foreign sympathy advice will mitigate or restrain'. The suspicion
of England is so deep that the most tactful offers of help may be distorted by
extremists into demands for control, and used as counts in the agitation against the
Government and the Allies.
On the other hand, any appearance of coldness or
neglect is at once seized upon by Bolsheviki to prove that Russia is being betrayed by
her Allies, and by Nationalists to prove that the Allies have discovered that they are
being betrayed by Russia. To defend itself from internal assailants, the Government
has to assume an attitude of stiffness towards its Allies which does not, I think,
correspond with its real intentions, and certainly not with the necessities of its
position.
The affair of the deposition of King Constantine will illustrate my
meaning.
The Left seized on the fact that France and England were interfering
with the " right of peoples to dispose of. themselves " ; the Right maliciously
emphasised the fact that we had proceeded without taking Russia into our councils.
As a result, the Government, who at heart were as glad to see the last of Constantine
as anyone else, were obliged to dissociate themselves from our action and to issue
remonstrances which, though addressed to Paris and London, were intended to take
effect in Petrograd.
So too, in our dealings with Russia with regard to finance
or supplies, we must consider the imponderable effect on the credit of the Provisional
Government, as well as the material loss or gain. We may look forward to seeing
much, both of our money and our munitions, wasted, but I believe it is better that
they should be wasted than withheld.
39. To sum up, my conclusion is that the political stability of Russia depends,
so far as it can be determined by purely political elements, on the continued existence
of the Provisional Government. But, as everyone in Russia says, the question is
not political but psychological, and the psychology of the people will as time goes
on be determined more and more by the material situation.
The heat of the
revolution is subsiding, and the victories on the Austrian front are bound to create or
revive some national feeling. On the other hand, there is always the possibility that
forces which are beyond the power of the Government to control may at any moment
provoke a fresh crisis. There is the food question : all my enquiries failed to produce
any certain estimate of the position before and after the coming harvest, but it is
generally admitted to be grave.
The cotton industry, again, which furnishes
employment for 500,000 people in Petrograd and Moscow, is in a very critical
position; Russia has been compelled to rely during the war mainly on home-grown
supplies, and the Turkesta crop is almost certain to fail.
Above all, there is the
fuel and transport problem.
Many Russians, including some who are whole
heartedly for the war and the Allies, look forward to the winter with real terror.
Whatever the political position may be, the material condition of affairs in October,
November and December next is bound to be such as make even a strongly seated
Government anxious, and in endeavouring to estimate the political stability of Russia
we must not lose sight of the possibility of a material crisis which will provoke a fresh
outburst of revolutionary passion.
V.-—The Intentions

of the Ruling

Powers.

40. I have added as an appendix to this report (Appendix B) a survey of the
existing political parties in Russia.
But it seems to be unnecessary to refine too
narrowly on the difference between centres, lefts and rights. On the great internal
questions, land and local governments, though they all have their programme, they
will not take their final stand till the elections to the Constituent are impending; and

in the Constituent there will be groupings of parties which not even a Russian would
venture to forecast.
41. On the question of the war, however, a closer analysis is necessary. I should
he inclined to distinguish four main groups and their policies thus :—
(1) The Cadets of the Right are a Nationalist Party, strongly for the Allies and
strongly for war to victory.
(2) The Cadets of the Coalition, many Socialist Revolutionaries and some Social
Democrats, are for such a prosecution of the war . as will recover for
Russia her right to be heard in the Councils of the Allies, and to insist
there on the revolutionary peace programme being discharged in such a
way as the situation at the war may render practicable and desirable.
This party which might be called the Coalition group shades off into
(3) The " Mensheviki" of all Socialist parties who support the Coalition and
approve of the offensive, but would use the constitutional pressure of the
Allied Labour and Socialist parties on the Government of the Entente to
persuade them to abate their war claims which they regard as the chief
obstacle to a general peace.
(4) The " Bolsheviki " of all Socialist parties, who are against the Government,
the offensive and everything else which would frustrate the universal
proletarian uprising against Capitalism and the war. The leaders, or
at least the most representative men of the four groups, are Miliukoff,
Tereschenko, Tseretelli and Lenin.
42. A revulsion of feeling such as would bring the first group into power is not,
I think, conceivable. The country is too tired of the war to think of real victory.
Nor, at the other extreme, does a Bolshevik rising appear to be likely; if it succeeded
the result would be positive anarchy, and Russia would cease to count whether for
peace or war. So far as I can estimate the position, the attitude of Russia will at any
moment be determined by the balance of the second and third groups—the difference
being that the second is more opportunist and nationalist, the third is more inter
nationalist and doctrinaire. Under a defeat or the pressure of material hardships
there would be a move to the left: victory and internal consolidation will make the
tide set to the right.
43. I t will make the position as it appears to me clearer if I set out what I
believe to be the attitude of the several groups to the "No annexations or indemnities"
formula. By Miliukoff of course it would be rejected outright; by the Bolsheviki it
is read with extravagant glosses as to Ireland and Egypt. By the Coalition group
and the Mensheviki it is taken more or less in its proper meaning, but with a milder
and a severer interpretation.
44. I might put it another way. If we proclaimed our adhesion to the formula
without reserve the Nationalists would assail us as fainthearts, and the Bolsheviki
would call it another English lie. The Mensheviki would take us to their hearts and
the Government would be as much disturbed by our precipitancy as they are to-day
embarrassed by our reservations. Kerenski put the position of the Government very
neatly in a conversation with our Consul at Moscow : " Don't you Allies be alwaj^s
dotting the i's and crossing the t's of that formula : in another two months I shall be
curbing the appetites of my own people."
45. On the other side, as illustrating what I believe to be the Menshevik position,
I might refer.to a conversation I had and a speech I heard in Moscow which
impressed me as much as any of my experiences in Russia.
The speech was by Rudnieff, President of the Workmen's Council, a Social
Revolutionary whose party incidentally has just won a great victory in the Moscow
Municipal Elections. After I had spoken on the attitude of British Labour to the
war, he explained, quite courteously and without heat, that there was evidently no
question of our converting one another; we had exchanged views and must continue
to differ. He did not charge British Labour with holding Imperialist views, but they
were supporting an Imperialist Government: that was enough to show the difference
between us.

The conversation was with Urnoff, President of the Soldiers' Council.
He
spoke with deep feeling on the efforts he and his friends were making to create a
general enthusiasm for the war in the army and among the people.
There was,
he said, a strong sense of loyalty among the masses which made the idea of a separate
peace distasteful to them. But the one thing that was needed to convert passive
loyalty into active support was an unreserved renunciation by the Allies of all

Imperialist aims. I t was in vain that I pointed out that my Government had
undertaken to review its existing agreements with Russia. He was not satisfied.
46. Towards the end of my stay I had an interview with Tseretelli, who may
be regarded as the chief exponent of the Menshevik idea. When I pressed the idea
of an Allied Socialist Conference in London, he showed little interest in the proposal.
I asked whether Russian delegates would be present: he thought they might come,
provided that they were bound to nothing.
His real interest was to have the
Stockholm Conference before the meeting of the Allied Governments, in order to take
some of the edge off the differences which separate the belligerents. This is in line
with the whole policy of his group, which is to bring pressure from within to bear
upon all Governments the direction of a general renunciation of Imperialist aims.
47. Having regard, on the one side, to the stiffness with which the formula is
maintained in public, and on the other to the plasticity of the Russian mind—always
ready to take shape from events'—'I soon came to the conclusion that our wisest
course would be to reserve anything we have to say until we can say it freely in
council with the Allies when the results of the offensive are known. At present the
slightest reserve nullifies the effect of the most generous assurances and makes the
position of the Government more difficult than silence. On the other hand, Russia
has not yet had time or occasion to think out the meaning of her own professions.
For both these reasons, I am glad that the proposal for an Allied Conference in
September has been accepted. We can then open our minds to one another, and by
then, also, Russia will perhaps know what she really wants. . . A t present one
has to work through a layer of German propaganda and a kryer of home-born
rhetoric before one can divine the genuine intention of what is, after all, the ruling
power in Russia, the Russian people. My belief is that their deepest desire is to
escape from the war, along with their Allies, and to preserve the
revolution. They are not afraid of being defeated, because Russia simply
cannot, in any sense in which Englishmen or Frenchmen
understand
the word, be defeated.
No really Russian province is occupied by the
enemy : it is a remarkable fact that in Petrogad the refugees have much the same
standing as our friendly aliens in the East End. They have no longer a national
idol to fight for, and they have not yet replaced it by a national ideal. They are
afraid of the winter and they are tired. At the same time, they are not to-day
disposed to a separate peace, some because it would be disgraceful, others because
it would be dangerous. And as they cannot have a separate peace, they are coming
to see that they must go on fighting while they can. But no one can say what the
winter will bring : the danger may then be on the other side, and honour may yield
to famine. In these circumstances, it appears to me that what the Western Allies
have to do first of all is to clear their minds as to their own aims, and then decide
whether the difference between what Russia will do in any case and the most that
Russia might do, is worth purchasing, and if so, at what price.
VI.—-Conclusion.
48. I have endeavoured in the earlier part of this report to put together some
of the considerations which, in my judgment, must determine our estimate of what
Russia might do. I have indicated the factors which appear to me to be certain,
uncertain and incalculable. There are others which are outside my knowledge-^I
know nothing of the resources of Austria, nor can I gauge the repercussion of the
recent victories either on Austria or on Germany. But on the facts within my
knowledge, my judgment is that while, in the interests of future friendship with
Russia, our own good name, and the peace of the world, we are bound to stand by
her faithfully and generously till the end, we should be wiser, if the war is to last
beyond the coming autumn, not to reckon on her being able to give us sustained and
effective support.
(Signed) A R T H U R H E N D E R S O N .
2, Whitehall Gardens, S.W.,
mh July, 1917.

APPENDIX

A.

A conference of Allied representatives sat under the presidency of
Mr. Henderson at the British Embassy on the 22nd June to the 5th July to consider
what further arrangements, if any, were necessary to ensure the continuance if
possible the enlargement of the supply of munitions needed by the Russian army.
The conference was unanimously of opinion that the loss of tonnage through the
activity of the enemy's submarines had made it impossible for the Allies to discharge
in full the obligations into which they had entered, and it was decided to ask
Mr. Henderson and Mr. Root to represent the existing position to the Russian
Government, assuring them at the same time that the determination of the Allies to
do all in their power to assist the Russian army throughout the campaign on which
it was now engaged, and the campaigns which may follow until the establishment of
peace, was in no way abated by the difficulties which had, rendered the full
realisation of their intentions impracticable.
The Allies realise that their failure to maintain without interruption the
supplies which both they and the Russian Government had reckoned is bound to
throw an additional burden on the industries of Russia. They would in these
circumstances be failing in their duties as Allies if they did not, in a spirit of the
most cordial sympathy, communicate to the Russian Government any suggestions for
increasing the productivity of those industries which may seem to merit the
consideration of the Government. I n this spirit the conference invited Mr. Hender
son and Mr. Root to lay before the Russian Government the following observations,
which being founded on experience may be of service to them in framing the
measures which the situation appears to require.
1.

Transportation.

The maximum number of locomotives and waggons which can be either manu
factured or transported to Russia by the United States by the end of this year, even
when the fullest priority is given to Russian orders is respectively:—
850 locomotives and 20,000 waggons
and as the actual requirements are stated by the Russian Government to be not less
than 2,000 locomotives and 40,000 waggons, it is evident that the necessities of
transport in Russia can only be met by more effective mobilisation and utilisation of
the local resources in labour, material, and machinery.
Probably one of the most effective means of remedying the situation would be
the enlargement of the existing repair shops, the re-opening of those shops which
have been partially or wholly closed and the creation of new ones at suitable points,
and, further, an extension of the working hours for labour to two or three shifts per
day.
The Russian Government might institute at once a review of the existing
facilities of machinery and the Allies would gladly do their best to make good any
deficiencies thus disclosed in skilled labour and material.
A comprehensive review of the possibilities of transport by river and canal
might probably indicate means for relieving the congestion of the railways during
the summer months.
A plan for avoiding duplication of transport which it is understood has been
prepared by the Russian Ministry of Industry and Commerce, should, if
energetically carried out prove very effective in eliminating superfluous traffic.
Motor Transport.—As it is anticipated that the supply of motor transport from
abroad will for the next few months be attended with the greatest difficulties, it is
desirable that measures should be taken to improve the organisation of the existing
service, especially with a view to the elimination of waste, and the prompt carrying
out of repairs. The Allies will be glad to place at the disposal of the Department
charged with this reorganisation any additional skilled labour or material which
may be found to be required. As an immediate measure it is hoped that steps will
be taken to prevent overloading and reckless driving of the existing motor transport.
[849]
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2. Industrial

Crisis.

The problem of maintaining the output of the necessary commodities is rendered
exceptionally difficult by the industrial crisis through which Russia is passing.
This crisis is in a large measure due to the continual increase in the price of all
materials, and to the unlimited demands made by the work-people who do not even
accept the decisions of the Boards of Arbitration.
The Russian Government are believed to be taking steps for fixing prices of the
principal materials, and in the case of coal for purchasing the whole output and
selling it at fixed rates. I t is understood that Commissions will be formed for this
purpose and these Commissions might with advantage act at the same time as Boards
of Arbitration for determining wage questions.
I t is further understood that the Government are taking steps to create regular
machinery for the settlement of industrial disputes, and that the State as the party
principally interested in the maintenance of industry, will in future more directly
concern itself with the regulation of industrial questions. I t seems probable that
these two measures introduced together will prove efficacious in restoring to Russian
industry the stability on which its productive power must ultimately depend.
Information ha*s reached the Allied representatives that in some instances
industrial troubles have been fomented by enemy agents among the prisoners
working in the factories, whose movements do not seem to have been subject to
adequate control.
3. Allied

Committee.

The conference decided to establish in Petrograd a Joint Committee of Allied
representatives to keep in touch with the Russian Government on all matters
affecting the maintenance of supplies, and it is hoped that the Russian Government
will communicate freely with this Committee and have no hesitation in utilising it
to the fullest extent.

A P P E N D I X B.
RUSSIAN PARTIES.

A number of Reactionary, Conservative, and Moderate Liberal parties that were
prominent before the revolution have disappeared. There was a general sweep to
the Left, and the Radical Constitutional Democratic party which, under the old
regime, was on the Extreme Left of the active political parties was for months after
the revolution on the Extreme Right. Guchkov, formerly leader of the Octobrists
or Moderate Constitutionalists, and' the first W a r Minister of the revolution, has
since his fall been organizing a party more conservative than the Cadets. The bulk
of the Moderates will probably take refuge in Guchkov's party.
Of monarchical
parties there is as yet no sign. From Right to Left, the existing parties are as
follows:—
1. The Constitutional Democrats or Cadets (Founded in October 1905) are
Radicals with a broad social programme, including transfer of land to working
farmers, and expropriation of big estates with compensation to the owners. Strongly
pro-war and pro-Ally, they stand for decentralisation and for a large measure of
autonomy to non-Russian nationalities, but they are opposed to federation and insist
strongly on the unity of Russia. They have brilliant leaders, including Miliukoff
who has gone, Shingareff, Nekrasoff, who are in the Government, and Maklakoff,
who is not unlikely to go as Ambassador to Paris. The Cadets as a party have had
some training in administration, but the rank and file have shown little vigour since
the revolution either in party organisation or in political activity.
2. The Populist Parties.— These are Socialists of various shades whose chief
interest is in the people (in the sense of the peasantry) and in a radical solution of
the land question.
(a.) The " Trudbviki " or Labour Group.—The Labour group in
Duma was a large and heterogeneous body, consisting mainly of
who were united on a programme of land nationalisation.
Dumas it dwindled down to a small faction which included

the first
peasants
I n later
Socialist

i

Revolutionaries, e.g., Kerenski.
The group is now colourless and will
probably disappear, the members drifting either to the Right into the
Cadet party or to the Left into the Socialist Revolutionary party.
(b.) Populist Socialists.—A small group who seceded from the Socilaist Revolu
tionaries on a platform of denial of terrorism and advocacy of parlia
mentary action. Their chief representative is Pieshekhonov, Minister
of Food Supplies.
(c.) Socialist Revolutionaries.—A
large and popular party founded at the
beginning of this century.
In addition to the ordinary Socialist
programme, it advocates the sweeping plan of land reform, including
confiscation of private lands and their transfer to organs of local govern
ment (i.e., socialisation as opposed to nationalisation).
Land for use
only rent free to those who can work it without employing labour. Under
the old regime the Social Revolutionaries were the terrorist party, but
after the exposure of one of ther leaders, the agent-provocateur Azeff, the
party crumbled to pieces. I t revived its strength after the revolution.
I t is popular and very active, but is displaying a tendency to split into
two factions mainly on the question of the war. The section that stands
definitely for the war follows Kerenski.
There is an extremist faction
which plays fast and loose with the war question and echoes the cries of
the extremist Socialist Democrats.
Chernov, Minister of Agriculture,
is a Social Revolutionary leader.
3. Social Democfats.-The
Social Democrats include a number of warring
factions, some of them more bitterly at feud with each other than with the so-called
bourgeois parties. The question of the war has made the grouping still more com
plicated.
The main dividing line is that between the Bolcheviki and Mensheviki
(majority-ites and minority-ites). The terms ' majority " and ' minority " relate
to a congress held years ago in Switzerland and have no numerical application now.
The congress marked the split between Lenin and Plechanov.
The Bolsheviki are
extremists as Socialists revolutionary and demand the immediate realisation of the
maximum social democratic programme.
The Mensheviki are as Socialists evolu
tionary, and aim for the present only at the Socialist minimum. But factions and
factions are now in a fluid state."
:

;

(a.) Bolsheviki is now the synonym for the noisiest and most extreme wing of
the Socialists. They are certainly the most active party. They opposed
participation in the Coalition Government and now violently attack the
Socialist Ministers. Recklessly anti-war, pro-German, and anti-Ally. The
followers of Lenin are even more extreme, but the two tendencies shade
off into each other imperceptibly. German agents and reactionaries work
under the Bolshevik flag.
(&.) The Mensheviki are split into two factions, internationalist pacificists and
advocates of a war of defence. The Internationalists lean towards the
Bolsheviki. Plechanov, the leader and theoretician of the Mensheviks, is
unpopular with Socialists owing to his ardent advocacy of the war, and
his group stands rather a,part from the rest. I n the Council of
Workmen's and Soldiers' Deputies the Bolsheviki are numerically in a
minority, but are influential through their energy.
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TERMS OF REFERENCE.

At the 191st Meeting of the War Cabinet, held on Friday, the 20th July, 1917,
"-was decided to appoint a small Committee consisting of—
Sir Edward Carson [Chairman);
General Smuts;
With representatives of the Admiralty, War Office, and Foreign Office ;
Colonel Swinton

(Secretary);

to investigate the position of Norway and other Northern neutral countries in relation
to the war, and to obtain from our Naval and Military Staffs full information as to their
plans.
Members.
The Right Hon. Sir E. Carson, K.C., M.P. (Chairman).
Lieutenant-General the Right Hon. J. C. Smuts, K.C.
The Right Hon. Lord Robert Cecil, K.C., M.P.
- Vice-Admiral Sir H. F. Oliver, K.C.B., M.V.0.*
Rear-Admiral G. P. W. Hope, C.B *
Major-General Sir G. M. W. Macdonogh, K.C.M.G., C.B.
;

Colonel E. D. Swinton, C.B., D.S.O. (Secretary).

The Committee had before them the following papers amongst others:—
On all the Northern Neutral

Countries.

Memorandum by the Foreign Office dated the 4th August, 1917.
On Scandinavia.
The Situation in Nonoay.
Joint memorandum by the War Staff and General Staff, dated the 2nd November,
1916.
Admiralty Letter, No. M. 04842/17, dated the 7th May, 1917.
Note by the Director of Military Intelligence to the Under-Secretary of State for
Foreign Affairs (C. 17/8156 B. (M.I. 3)), dated the 11th June, 1916.
On Holland.
The Violation of Dutch Territory.—Joint memorandum by the War Staff and
General Staff, dated the 2nd June, 1916.
The Effect of Holland Joining the Central Powers.—Memorandum by the DeputyChief of the War Staff, dated the 4th April, 1917.
The Butch Situation (0. 1/168/311).—Memorandum by the Chief of the Imperial
General Staff, dated the 7th July, 1917.
The Advantages and Disadvantages of Holland Joimng the Allied Powers Against
Germany.—Memorandum by the Deputy-Chief of the Naval Staff, dated the 27th July,
1917.
The Closure of the West Scheldt.—Joint memorandum by the War Staff and
General Staff, dated the 8th August, 1917.

* After t h e first m e e t i n g A d m i r a l Oliver took t h e place of Admiral H o p e .

SECRET.

REPORT.

1. THE Committee were of opinion that the reference covered the case of the
Scandinavian countries and of Holland, and decided to investigate the position of the
various countries separately.
They have considered the naval and military opinions expressed by the War
Staff and General Staff in the memoranda laid before them, and report as follows :—
I N REGARD TO NORWAY.

The Intervention

of

Norway.

2. There seems to be so little danger of Norway joining the Central Powers
against the Allies that this contingency need not be considered.
3. Affairs in regard to Norway have nevertheless reached a somewhat precarious
stage, because, though that country, in spite of the recent unfriendly actions of
Germany, is not likely to declare war, she may be forced into hostilities if the United
States were to take a strong line in regard to exports from Norway to Germany, or if
Germany were to make demands which she was unable to meet. Sugh action may lead
to an attack on Norway by Germany.
4. If Germany were to declare war on Norway her offensive would probably be
limited to attack by air, and the bombardment of coast towns. The contingency of
a landing on the coast, however, must not be excluded. If it takes place it seems
likely that the German transports would take advantage of the cover provided by the
islands on the west coast of Sweden, and endeavour to effect a landing near the mouth
of the Kristiania Fjord.
5. In such an eventuality, since the power of action of Germany in the air is at
present limited by the distance from Norway of her existing air bases in Schleswig to raids
carried out by zeppelins, she might, in the first instance, attack and overrun Denmark,
in order to establish air bases on the north of Jutland, from which she could
undertake aeroplane raids against certain important points in the south of Norway,
such as Kristiansand, the nitrate of ammonia works at the Norsk Hydro, which are
specially valuable to France, and the zinc refinery at Sarpsborg.
6. The German troops at present on the Schleswig-Holstein frontier are ample for
the occupation of Jutland.
7. Norway is totally unprepared for modern war, having but a small army, insufB
cient artillery, few anti aircraft guns, an embryonic air service, and no resources for the
production of munitions of war.
Our Action in the Event of War between Norway and Germany.
8. Military.—From the military point of view the Committee are of opinion that, on
account of Norway's weakness, it would be detrimental to the cause of the Allies if
Norway joined in hostilities on their side.
If this took place, we could not help Norway either with troops, of wmich we
have none to spare, or, for the present, further than has already been arranged, with
aeroplanes and anti-aircrait artillery, since there is a great demand for the latter from
every theatre and from our present Allies, and our present supplies are limited. To
send more aeroplanes and anti-aircraft guns to Norway than have been arranged for
already would necessitate the curtailment of supplies for other quarters. Later on, as
the production of aircraft increases, and the demands from elsewhere are satisfied or
decrease, it may be possible to make larger provision for the needs of Norway.
9. Naval.—From the naval point of view, also, the Committee are of opinion that
it would not be to the advantage of the cause of the Allies if Norway joined in hostilities
on their side.

But, if this took place, we should at once occupy Kristiansand as an advanced
base for the light craft of the Grand Fleet.
10. This action would have the disadvantage of necessitating a vulnerable line
of communication across the North Sea, of entailing the provision of light cruisers
torpedo-boat destroyers, mine-layers, coal-ships, oil-ships, mines, nets, and all the
accessories of a fleet, which would have to be taken from elsewhere, and of increasing
our tonnage commitments for supply, but it would, on the whole, be worth doing, for
the following reasons :—
(a.) Because it would deny this port to the German Fleet, and would provide us
with a base for operating against the German submarines in the Skaggerak;
(o.) Because the presence of the British force at Kristiansand, and the temptation
to the Germans to attack its lines of communication, might lead eventually
to a general action between the British Grand Fleet and the German High
Seas Fleet, such.as is desired.
(c.) Because German submarines and raiders attempting to pass through
Norwegian territorial waters would be more easily open to attack.
11. If the Germans attempted a landing, the vessels based on Kristiansand would
be well placed to attack their transports and lines of communication, and their action
might result in the High Seas Fleet being drawn out.
12. The most likely place for such a landing to
Frederikshald, near the Kristiania Fjord.

be attempted would be

13. The Admiralty have fully prepared plans for carrying out the operation
of establishing a base for light cruisers, destroyers, submarines, and aircraft at
Kristiansand, including the provision of a stock of mines and anti-submarine nets
for the defence of that port, which is at present weakly defended.
14. The Committee recommend :—
That the Admiralty plans should be put into execution, should the occasion
arise.
Possible Action by the United States.
15. In regard to the naval assistance to be afforded by America, the Committee
are informed that it is possible that the United States may send over a few battleships,
some destroyers, and a few submarines, to be based on a designated Norwegian harbour,
but that this course is unlikely and would be disadvantageous to the Allies, on the
ground of the tonnage that would be necessary for supply, if, as has been stated, the
United States Government intend to maintain a force of 1,000,000 men in France.
7

As an alternative scheme, the Americans might occupy the same harbour as a base
for small craft, since there is no base suitable for any considerable battle fleet south of
Trondhjem.
16. The Committee consider, however, that our present knowledge as to the
possible action by the United States is not satisfactory. They therefore recommend :—
That steps should at once be taken by the Admiralty, in conjunction with the
Foreign Office, to obtain from the United States Government a definite statement
of what they intend to do, to enable the Admiralty to form their own plans for acting
in co-operation.
I N REGARD TO SWEDEN.

The Intervention

of Sioeden.

17. Though it seemed, two years ago, in spite of the treaty binding Sweden not to
attack Norway, that Sweden miglit possibly declare war against Norway, that danger
is much decreased. The King of Sweden and the governing and official classes are
largely pro-German, but the population is mainly anti-German, and the probability,
therefore, of Sweden departing from her neutrality to join either side is remote,
especially now that all fear of Russia has vanished. It is suggested, however, that, in
the event of excessive ^ economical pressure, Sweden could no longer maintain her
neutrality. She must join one side or the other, or starve.

18. It is also unlikely that Germany will attack Sweden, which country has a far
larger and better-equipped army than Norway. For Germany to do so now would be a
very heavy commitment for her to assume.
1 9 . It is conceivable, though in the opinion of the Committee not probable, that
Sweden might join Germany in an attack against Norway. In this case the situation
of the latter country would be far more serious that if she were fighting Germany alone.
She would in all probability be quickly overrun by the Swedish army, and would find it
impossible to protect her vital factories.
If Sweden, however, were to join Germany, the interruption of the transit
trade to Russia, and the loss to us of the imports of ball-bearings, would be most
serious, whilst the access of strength that the Germans might obtain from Sweden
would amount ultimately to some 800,000 men.
Our Action in the Event of War between Norway on the one side and Sweden and
Germany on the other.
20. Military.T-s-The Committee are of opinion that we could give no military
assistance to Norway against Sweden.
Naval.—The Committee are of opinion that we could give no naval assistance to
Norway against Sweden, since it would probably be impossible for us to maintain a base
at Kristiansand against an attack from land by Swedish troops.
Our Action in the Event of War between Sweden and Germany.
21. Military.-The
Committee are of opinion that
assistance to Sweden against Germany.

we could give no military

22. Naval.—The Committee are of opinion that Sweden is extremely vulnerable
to attack by sea and by air, and that the Germans could do practically what they
liked along the Swedish coast, and that, owing to the difficulty of passing through
the Sound, we could give no naval assistance to Sweden.
IN REGARD TO DENMARK.

The Intervention

of

Denmark.

23. There seems to be so little danger of Denmark joining the Central Powers
against the Allies that this contingency need not be considered.
24. On the other hand, for various reasons, among which probably is her desire to
remain on good terms with Denmark in order to ensure a portion of her food-supply after
the war, Germany, apparently, does not wish to go to war with Denmark. But there
is a danger that, in the event of her declaring war on Norway, she might not only
overrun Jutland for the purpose of obtaining aerial bases from which to attack Norway,
as described in paragraphs 6 and 7, but might also bombard Copenhagen.
Our Action in the Event of War between Denmark and Germany.
25. Military.—The Committee are of opinion that we could give no military
assistance to Denmark against Germany.
26. Naval.—The Committee are of opinion that we could give no naval assistance
to Denmark against Germany, since there are no suitable harbours available on the
coast of Jutland, and since any operation in the region of the Belts would necessitate
the co-operation of strong military forces entailing a long and vulnerable line of sea
communications.
IN REGARD TO HOLLAND.

The Intervention of Holland.
27. There seems little chance of Holland voluntarily joining either the Allies or
the Central Powers, while there is every probability of her resisting any invasion of
her territory by either party.
[891]
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As regards the significance of the intervention of Holland on either side, it is
certain—
(i.) That if she were to join the Allies it would favour their strategic situation
in the North Sea, and would also supply them with suitable bases for
aerial operations against the Rhenish industrial area. The Allies, however,
would in existing circumstances obtain no other marked military advantage,
and there would be certain grave drawbacks and difficulties attendant on
British co-operation with Holland, i.e. :—
(a.) The necessity of supplying munitions to a fresh Ally.
(6.) The tonnage required to transport the above.
(c.) The tonnage and drain on British resources required to keep the
Dutch army and population furnished with supplies, since the
latter would almost certainly have to be imported from overseas.
(d.) The closing of our most valuable source of information.
(ii.) That if she were to join the Central Powers it would be a great naval assistance
to them and very detrimental to the Allies, owing to the potential value of her
ports as bases for the German fleet.

Hostile Action by Germany against Holland.
28. There seems little chance of Germany deliberately invading Holland at present,
because it would increase her liabilities, and unless the invasion were completely
successful would result in giving the facilities of her ports to the Allies. It would also
be a disadvantage to her to cut herself off from an important source of supply.
29. Nevertheless, though neither Holland or Germany is desirous of going to war
with the other, Germany may be forced to violate Dutch territory in anticipation of, or
as a result of, the operations of the Allies on the coast of Belgium, tending to drive the
Germans out of Zeebrugge. In that case the Germans would almost certainly endeavour
to obtain control of the mouths of the Scheldt with the object of exploiting Antwerp as
a port and the Scheldt estuary as a base for destroyers, submarines, and other craft.
In order to do so it would be necessary for her to obtain command of both banks of
the river. The southern bank could be reached in a very few hours by German troops
now on the frontier between Knocke and Sas-van-Gent. The seizure of the northern
bank would necessitate the occupation of Walcheren and South Beveland. It seems
probable that the Dutch batteries at Flushing would oppose any landing on the
southern shores of Walcheren, and consequently it might be necessary for troops to
move from Antwerp down the railway through Bergen-op-Zoom to Middelburg or be
ferried over from Ter Neuzen to Ellewoutsdyk.
30. It is also possible, if the United States should cut off all supplies to neutrals, in
order to tighten the blockade of the Central Powers, by which the value of Holland to
Germany as a source of supplies would be greatly reduced, that the Germans might
think it worth while to attempt to gain control of the mouth of the Scheldt without
waiting for the development of our operations-on the Belgian coast. In this case they
would probably endeavour to force Holland to join the Central Powers by threatening
to stop all export of coal and iron, in which event, whether Holland agreed or not. they
would attempt to seize the mouth of the Scheldt.
31. Though it has been stated that Holland would probably make such an attempt
a casus belli against- Germany, it is possible that she might do no more than protest;
but in either case the result of her action would not be more than to delav the
seizure by the Germans of the mouths of the Scheldt.
32. Under whatever pretext it is effected, the possession of the mouth of the
Scheldt would form a very valuable asset at the final peace negotiations.
33. The consequences to this country and to the Allies of its possession by the
Germans would be so disadvantageous that every effort should be made to prevent
them seizing the island of Walcheren, though they could not use Flushing itself as a
base if we were actually in possession of Zeebrugge and had heavy guns mounted
there.

Our Action in the Event of War between Holland and Germany.
34. To meet a threatened attack by Germany on the Scheldt, it would be necessary
for us to forestall her by naval and military action, and by landing a force on the
island of Walcheren, an operation which, to be successful, should be carried out within
a very short time of the crossing of the Dutch frontier by the Germans.
35. If the Dutch acquiesced in this action on our part, it would be possible for us
to land a force at Walcheren without much difficulty. If they, in addition, took
measures (which it is believed they have made preparations to do) themselves to resist
invasion by the Germans, it would be possible for us to forestall the latter at Walcheren.
But if the Dutch were to show themselves averse to such action on our part, and were
to resist Ihe landing of a force by us, not only could we not forestall the Germans, but
the landing of troops and their maintenance, if landed, would be impracticable.
36. It is essential, therefore, that before we undertake actual operations, the
attitude of the Dutch in this matter should be ascertained. It is hardly necessary to
point out the difficulty of taking any steps to ascertain the views of the Dutch Govern
ment, and that the greatest caution must be observed unless and until there is
immediate prospect of the circumstances arising which would necessitate the carrying
out of the operations foreshadowed.
37. The Committee recommend, therefore—
(a.) That as full preparation as can be undertaken beforehand should be made at
once, and secretly, to carry out the naval and military operations outlined in
the joint scheme drawn up by the War Staff and General Staff, dated the
Uh August, 1917.
(b.) That a most careful watch should be kept on all developments in the situation
between Holland and Germany.
(c.) That so soon as there are definite signs that the Germans contemplate seizing
the Mouth of the Scheldt, steps should be taken to sound the Dutch
Government as to their attitude in regard to co-operation by us.
(d.) That the action then to be taken by us should be settled in accordance with the
nature of the reply received, and naval and military considerations.
T H E POLITICAL ASPECT OF THE INTERVENTION IN THE W A R OF THE NORTHERN .
NEUTRAL POWERS GENERALLY.

38. The Committee have examined, in all their aspects, the possible results of the
intervention in the war of Norway, Sweden, Denmark, and Holland, and, in coming to
their conclusions, have taken into due account the indirect advantage of the possible
political effect on the Germans of such intervention. Their view, however, that the
intervention of these countries even on the side of the Allies would on the whole not be
an advantage to the Allies, is not shared by Lord Robert Cecil, who considers that:—
Apart from naval and military considerations, the entry into the war on our
side of any of the Northern neutrals might be expected to have an important political
and moral effect in Germany. The German people are undoubtedly feeling their
increasing isolation from the rest of the world and they fear the economic effect of the
loss of their markets after the war, and the destruction of the politico-commercial
system that they have built up in various foreign countries. There is evidence that the
declaration of war, or even the rupture of relations, by a comparatively unimportant
South American Republic produced considerable moral effect in Germany. If, then,
one of the Northern Neutral States were to take sides against the Germans it might
well be the climax of their discouragement and might even drive them to sue for peace.
This consideration seems to counter-balance any strictly naval and military disadvantages
that would attach to the declaration of war on Germany, at any rate by Norway.
RECAPITULATION OF RECOMMENDATIONS.

In regard to Norway.
39. That the Admiralty plans should be put into execution, should the occasion
arise.
That steps should at once be taken by the Admiralty, in conjunction with the Foreign
Office, to obtain from the United States Government a definite statement of what they
intend to do, to enable the Admiralty to form their own plans for acting in co-operation.

In regard to Holland.
(a.) That as full preparation as can be undertaken beforehand should be made at
once and secretly, to carry out the naval and military operations outlined in the joint
scheme drawn up by the War Staff and General Staff, dated the 8th August, 1917.
(b.) That a most careful watch should be kept on all developments in the situation
between Holland and Germany.
(c.) That so soon as'there are definite signs that the Germans contemplate seizing
the Mouth of the Scheldt, steps should be taken to sound the Dutch Government in regard
to co-operation by us.
(d.) That the action then to be taken by us should be settled in accordance with the
nature of the rsply received and naval and military considerations.
(Signed)'

EDWARD CARSON (Chairman).
J. C. SMUTS.
ROBERT CECIL.
H. F. OLIVER. '
GEORGE P. W. HOPE.
G. M. W. MACDONOGH
E. D. SWINTON (Secretary).

2, Whitehall Gardens, S.W.,
August 27, 1917.
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SOLDIERS' AND SAILORS' PAY COMMITTEE.
FIRST INTERIM REPORT.

1. ON the 31st July the War Cabinet appointed a Committee to consider the
whole problem of an increase in the pay of soldiers and , sailors, and to report. The
Committee are:—
Sir Edward Carson, M.P. (Chairman).
Mr. Stanley Baldwin, M.P. (Treasury).
Mr. H. W: Forster, M.P. (War Office).
Brigadier-General Childs (War Office).
Dr. Macnamara, M..P. (Admiralty).
Mr. G. H. Roberts, M.P. (Board"of Trade).
Mr. Thomas Jones (Secretary).
2. The Committee have held seven meetings,' and have consulted Admiralty and
War Office officials familiar with the subject-matter of the enquiry.
3. The present Interim Report is limited to recommendations for the war period
only, and for dealing with the ranks below those of commissioned officers. The approval
of the Admiralty and Army Council to the recommendations has been obtained.
With regard to the Army, the Committee confine their recommendations to soldiers
serving in British units and do not ^include the numerous formations of coloured
soldiers, labourers, &c.
The Committee recommend that as little delay as possible should occur in giving
effect to their recommendations simultaneously for the Navy and the Army.
The question as it affects commissioned officers will be considered in a further
report.
4. In comparing the pay of sailors and soldiers with the wages of civilian workers,
the distinction between the two classes should be emphasised. The whole cost of
living in the case of the civilian has to be defrayed out of his wages. The sailor and
soldier has nothing to pay for rent, board, or lodging ; and further, the soldier is
clothed entirely, and the sailor to a certain extent, at the cost of the State. Men of
both services, moreover, have the prospect of a life pension. In case of permanent
disablement in the service of the State all sailors and soldiers receive a pension for
life on a not ungenerous scale, and in case of death attributable to service, provision
is made for widows and children substantially beyond what is made for civilian
wage-earners by the Workmen's Compensation Act.
5. The separation allowances now paid by the State to the wives or other
dependants of service men have an important bearing on the subject of our enquiry.
These separation allowances, which in the case of the Navy have been instituted since
the beginning of the war, are now on a much more generous scale, both as regards
sailors and soldiers, than in 1914. The increases made in the allowances for children
are shown in the following table :—
NAVY.
F i r s t Child
per w e e k .

Second Child
p e r week.

Third Child
per week.

O t h e r Children
p e r w e e k each.

-

O c t o b e r 191
19144
M a r c h 1915 . .
J a n u a r y 1917,—
U n d e r 14 y e a r s
Over 14 y e a r s

[957J

s.
2
4

d.
0
0

d.
2 0
o 0

s.
1
2

a.
0
0

s.
1
1

d.
0
0

6
4

0
0

4
3

3
2

6
0

2
1

0
0

6
0

S e c o n d Child
per week.

F i r s t Child
per week.

T h i r d Child
per week.

O t h e r Childre
per week.

s. d.
s. d.
d.
d.
2
1 2
1 2
2
plus an a l l o t m e n t from t h e soldier of Id. a w e e k for each child u p
to threechildren.

rior to 1st October, 1914

s t October, 1914

9th N o v e m b e r t o 28th F e b r u a r y , 1915
1st M a r c h , 1915
15th J a n u a r y , 1 9 1 7 U n d e r 14 y e a r s
Over 14 y e a r s

I
1 11
1 11
I
2 0
1 11
t r om
m th
tiiee soiaie
soldierr of Id. a w e e k for e a c h child
plus a n a l l o t m e n t fro
up to t h r e e children. T h i s allotment, h o w e v e r , ceased t o b e
required from t h e soldier after 9.11.14, from which d a t e i t w a s
paid as Separation Allowance, making- t h e S e p a r a t i o n Allow
a n c e r a t e s a s u n d e r :—
2 6
2 6
2 0
6
2 0
2 0
3 6
5 0
7
5

5
3

0

o

0
6

3
2

6
0

3
2

0
0

In both services the allowance for motherless children, which was fixed at 3s.
per week for each child at the beginning of the war, was subsequently increased to 5s.
(without allotment), and now stands at 7s. for the motherless child living in a family
by itself; and where two or more of the same family live together, at 7s. for the first
child and 6s. for the second and for each other child.
6. These considerations, which form a substantial factor in the pay of the fighting
forces, are dealt with in the following question and answer in the House of Commons
on the 9th August.
Mr, Herbert Samuel asked the Chancellor of the Exchequer what is now the average
remuneration of an infantry private without dependants, and of an infantry private
with a wife and two children, under the heads of pay, clothing, board, lodging, &c,
separation allowance paid by the State, if any, and grant from the Civil Liabilities
Committee, and what is the total remuneration in each case.
Mr. Macpherson.: The weekly value of the State's expenditure on the infantry
private corresponding to the wage payable in civil life is approximately as.follows :—

Pay.,
a
Clothing
B o a r d and lodging'
..
S e p a r a t i o n allowance

..

If in receipt of a g r a n t from t h e Civil
Liabilities Committee, a d d
Totals

..

W i t h o u t Dependants.

W i t h W i f e a n d T w o Children.

7s. t o 105. U.

7s. t o 10s. 6d. (of w h i c h 3s. 6rf.
g o e s to t h e wife as a com
pulsory allotments
3s.
20s.
17s. M. t o 21s. (plus t h e allot
m e n t of 3s. 6d. s h o w n a b o v e ) .

35.
20s.

A v e r a g e rate, 7s. Qd.
M a x i m u m g r a n t , 40s.
30s. t o '73s. 6d.

47s. 6d. t o 94s. 6d.

It should, however, be observed, that the estimated value of disability and service
pensions, which was left out of account in this statement in Parliament, ought not to
be ignored in estimating the real remuneration of sailors and soldiers.
7. The aim of the Committee is, in the first place, to secure a minimum pay of Is.
per day to every British soldier, free of all charges, save the insurance contribution of
\\d. per week (for which he secures the right to full insurance benefit on return to civil
life and to receive maternity benefit on his wifes account while still serving), and
save also penal deductions (fines) and hospital stoppages in case of illness for which
the man is himself responsible.
To secure this provision is the purpose of the Committee's first recommendation
for the Army, by which the soldier is relieved of his allotment up to the extent of 6d. a
day for privates and corporals, and lOd. a day for sergeants and higher ranks. To this
is added the proposal that proficiency pay at the rate of od. or 6d. per day should
be payable after six months' service, instead of after two years' service, as at present,
and that there should further be an increase in the soldiers' pay of Id. per day for
each full year of service since the outbreak of war, thus providing a progressive
increase in pay according to length of service. We also recommend that time-expired

men. should have the option of drawing pension in addition to their pay, with retro
spective effect during the war.
The recommendation as to; proficiency pay will confer special benefit on the
fighting troops and bring their pay more into line with that of the technical and
departmental corps.
8. Subject to the exception mentioned in the last paragraph, the Committee
recommend the abolition of hospital stoppages, which, although much smaller in
amount than formerly, being now estimated at not more than 150,0001. per annum for
the Army, give rise to much" irritation and misrepresentation.
9. It should be noted that the Is. per day thus to be secured free of deduction to
the private soldier does not represent the total benefit he is intended to receive. After
six months he may receive 3d. or 6d a day, and after each completed year of service
an additional Id. per day. Therefore, even though a man remains a private for three
years, his pay would be either Is. (id. a clay or Is. 9d. a day, according as he secured a
second class or first class certificate of proficiency.
10. The proposals as regards the Navy are based on a provision for sailors of a
sum proportionate to the personnel as compared with the Army. They follow the Army
proposals as to assistance by the State in the payment of allotments to dependants, the
shortening of the period of service qualifying for additional pay, payment of pensions
to men who complete time during the war, and the abolition of hospital stoppages.
They differ from the Army proposals as regards increased messing allowance, replace
ment of kit, and the improved pension provision.
11. Further, as regards the navy, hitherto men who have completed time for
pension but who are detained under the Royal Proclamation have not received their
pensions. In consideration of the suspension of pension payment in these cases the
men have received 2d. a day detained pay, which has recently been made 2d. a day for
each year of detention up to a maximum of Sd. per day during the fourth year of
detention. It is recommended that pensions to these men should be paid foithwith,
and, of course, similarly to all men who may during, the war b 3 detained for service
beyond the completion of time for pension; and, further, it is recommended that
payment should be retrospective to the 4th August, 1914 ; that is to say, pension,
with arrears, should be paid to all men detained under the Royal Proclamation as
from the date of their' completion of time for pension. This will cost, for the year
ending 31st July, 1918 : 
(a.) Pension c h a r g e
(h.) A r r e a r s . .

..
..

..

..
..

..
..

..
..

.'.
..

240,000
160,000
400,000

- But it is considered equitable to abate from the arrears and to discontinue the
payment in future of detained pay. This means an abatement from the 400,000Z. of
(say) 80,0001, which will mean, as far as can be estimated, a net charge for the year
ending the 31st Jnly, 1918, of 320,000Z. (As the figure is somewmat speculative, the
estimate given in the recommendations against this item is 350,000L) It should be
observed, however, that in the second year of this concession, inasmuch as there will
be no arrears to pay, the total charge of the concession will be somewhere in the
region of 250,0001. It should be noted, therefore, that this concession will cost, in
the second year, something like 100,0001. less than in the first year.
The basis of the seamen's pension is an allowance of lOcL a day for life after
22 years' service, with additions for badges, character, and medals. This was the
rate payable when the period of continuous service was 2/) years, and no addition
was made when the qualifying period was increased from 20 to 22 years. It is now
proposed to make the basis lid.
A small concession is also proposed for marines
in respect of acting and lance time. Concurrently it becomes necessary to abolish the
arbitrary maximum now imposed, viz., Is. 2d. for seamen and Is. 3d. for marines,
and allow each man to receive the pension actually earned by him per scale.
12. The messing allowance in the Royal Navy, which is granted to supplement
the standard ration issued in kind, happens at the moment to be the same as the
messing allowance for the Home Army, namely, h\d.
This is a pure coincidence, due to a recent readjustment between the standard
ration in kind and the messing allowance, which had no effect on the value of the daily
allowance for victualling as a whole.
If the proposal to increase the messing allowance in the Navy to Id., as the
Committee propose, is met by a similar claim on behalf of the Army, the answer is
that in comparing the victualling of the Navy and Army the total allowance both in
kind and money must be considered, not merely one part of it, namely, the messing

allowance; that the messing conditions of the two services are entirely dissimilar, the
soldier being catered for in large units, while the messing of the sailor under the
conditions of his service is split up into small units, each of which arranges its own
messing and expends its own allowance.
13. It w i i r b e seen that the total cost of the recommendations as affecting the
Army is from 45,085,000Z. the first year to 48,847,0001. the second year—figures
substantially below the 140 millons put forward by the recent Trade Union repre
sentation on the matter.
Summary of Recommendations.
14. The following are the recommendations for the Army, with estimates :—
£
1. T h e S t a t e should t a k e over t h e w h o l e of t h e c o m p u l s o r y a l l o t m e n t for
t h e wife a n d Class B d e p e n d a n t a n d t h e w h o l e of t h e e x i s t i n g
a l l o t m e n t f o r t h e Class A d e p e n d a n t u p to t h e 6c/. a n d lOcl. limit. This
concession should apply to all soldiers w h o b e l o n g to units w h o s e
d e p o t s a r e . situated in t h e United K i n g d o m and who a r e paid a t
t h e r a t e s laid d o w n in t h e R o y a l W a r r a n t for t h e p a y , & c , of t h e
A r m y . I t should n o t apply t o men enlisted a t special r a t e s of p a y ,
e.g., m o t o r d r i v e r s a t 6s. a d a y . E s t i m a t e d cost
..
..
2. Proficiency p a y t o b e p a y a b l e after six m o n t h s ' service instead of as
n o w after t w o y e a r s ' service. E s t i m a t e d c o s t . .
..
..
3. A n increase of p a y of Id. a d a y for e a c h y e a r ' s s e r v i c e should be
g r a n t e d to all soldiers t o w h o m r e c o m m e n d a t i o n ( i ) applies.
F o u r t h ' y e a r of w a r
F i f t h y e a r of w a r

..
..

..

..
..

-.

..
..

T h e e x t r a p a y m e n t s u n d e r r e c o m m e n d a t i o n s (2) and (3) should
n o t be retrospective, b u t t h e service a l r e a d y g i v e n d u r i n g t h e w a r
should count for future p a y m e n t s .
4. H o s p i t a l s t o p p a g e s t o b e abolished except w h e r e a . m a n is r e s p o n s i b l e
for t h e complaint for w h i c h h e is being t r e a t e d . E s t i m a t e d c o s t . .
5. M e n compulsorily r e t a i n e d in t h e A r m y b e y o n d t w e n t y - t w o y e a r s '
service t o h a v e t h e option of d r a w i n g t h e i r pension in addition t o
pay in lieu of t h e increased pension on final d i s c h a r g e p r o v i d e d b y
the present regulations.
Estimated cost—
F o u r t h y e a r of w a r (including 275,0002. a r r e a r s ) . .
..
Fifth y e a r of w a r
..
..
..
..
..
6, T h e a b o v e decisions should come i n t o o p e r a t i o n as from 29th Sept., 1917.

26,000,000
8,500,000

10,000,000
14,000,000

. 150,000

435,000
197,000

The total cost of these proposals is as follows :—
F o u r t h v e a r of w a r
Fifth y e a r of w a r

..
..

..
..

..
..

..
..

..
..

45,085,000
48,847,000

15. The following are the recommendations for the Navy :—
1. T h e S t a t e to t a k e o v e r a portion of t h e a l l o t m e n t n o t e x c e e d i n g 3s. &d.
in t h e case of a l l o t m e n t s a m o u n t i n g t o 5s. or m o r e per w e e k , and
in t h e case of smaller a l l o t m e n t s t o d e p e n d a n t s o t h e r t h a n wives,
such lesser sum as will leave t h e m a n c h a r g e a b l e w i t h Is. 6d. per
week.
I n t h e case of b o y s w h o s e p a y n o r m a l l y does n o t admit of
an allotment in excess of 2s. a week, t h e S t a t e to t a k e over I s . of
t h e allotment
..
..
..
..
2. 3d. a d a y e x t r a t o a b l e seamen after t h r e e y e a r s ( a t present after six
y e a r s ) , with c o r r e s p o n d i n g increase in afloat a l l o w a n c e t o m a r i n e s
3. M e s s i n g allowance a t Id. ( a t p r e s e n t b\d.)
..
"...
..
4. Abolition of hospital s t o p p a g e s . .
..
..
..
..
5. F r e e kit ( n o w free kit on e n t r y )
..
..
..
..
6. Pensions to be paid t o men w h o have completed t i m e for pension and
a r e detained under P r o c l a m a t i o n ; t h e same t o be r e t r o s p e c t i v e as
from t h e b e g i n n i n g of t h e w a r , minus, in each case, t h e v a l u e of
t h e detained p a y already received.
Cost for fourth y e a r of t h e w a r .7
Cost for fifth y e a r of t h e w a r
..

2,000,000
250,000
800,000
8,000
1,800,000

..
' ..

..
..

..
..

350,000
250,000

..

..

..

100,000

T o t a l f o u r t h y e a r of w a r
..
..
Total fifth y e a r of w a r
..
.,
8. T h e a b o v e decisions should come i n t o operation as from 1st Oct., 1917.

5,308,000
5,208,000

7. I m p r o v e d pension for t w e n t y - t w o y e a r s ' service

16. It will thus be seen that for the war period the cost of these recommendations
for both Army and Navy will be:—
F o u r t h y e a r of w a r
Fifth y e a r of w a r

..
. . .

..
..

..
..

..
..

 * 50,393,000
54,055,000

2, Whitehall (Jardens, S.W.,
September 5, 1917.
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(Previous Papers see G.T.-1647, G.T.-1808, G.T.-1827, and G.T.-20G1.)
W I T H reference to W a r Cabinet 201, Minute 1, the following decisions of Lord
Mimer's Committee on Man-Power and Recruiting are circulated to the W a r
Cabinet.
(Initialled)
W. D. J.,
Acting
Secretary.
2, Whitehall Gardens, S.W.,
September 11, 1917.

( A ) . — A G R E E M E N T BETWEEN THE MINISTRY OF NATIONAL SERVICE AND THE
MINISTRY OF LABOUR.

The Committee decided that the following Agreement should be approved and
reported to the W a r Cabinet :—
AGREEMENT.

Scheme for the Distribution of Functions between the National Service Department
and the Employment Department of the Ministry of Labour.
I.
General Distribution

of

Functions.

1. The Minister of National Service to be responsible for the general policy to
be followed during the war in making labour available and in utilising it to the best
advantage.
2. The Employment Department and the Employment Exchanges to remain
under the control of the Minister of Labour, but to work in close co-operation with
the Ministry of National Service in giving effect to the general policy laid down
by that Department in accordance with paragraph 1.
3. Subject to the exceptions specifically mentioned in this memorandum, the
executive functions of registering or enrolling, allocating and transferring labour,
male or female, to be performed only by the Employment Department of the
Ministry of Labour through the Employment Exchanges.
4. I n order to secure the closest co-operation between the two Ministries, the
services of Mr. C. F. Rey, Assistant Secretary to the Ministry of Labour, to be
temporarily placed at the disposal of the Ministry of National Service, which will
appoint Mr. Rey to act as Director-General of National Labour Supply.
Mr. Phillips, Acting Assistant-Director of the Employment Department of th&
Ministry of Labour, to be in charge of the Employment Exchanges, the administra
tion of which will remain under the control of the Ministry of Labour.
[983]

5. Department

of National Labour

Supply.

The Director-General of National Labour Supply to be responsible direct to
the Minister of National Service, and to have charge of all work performed by the
National Service Department in connection with the regulation of the demand for
and supply of labour (including Substitution, Priority, Trade Committees, Release
from Colours, Payment of National Service Out-of-work Benefit, Disputed Claims
to Benefit, Protests against Transfer of Volunteers, and other cognate matters,
which may be dealt with by the National Service Department).
III.
6. Priority of Demands for Labour.
Determination of Priority of Demands for Labour to be the function of the
National Service Department (subject to the necessary arrangements with the other
Departments concerned.)
The responsibility of the Employment Department is
not to determine priority, but only to give executive effect to priority as determined
by the proper authority.
The Employment Department should, of course, be repre
sented on any Priority Committee.
7. Schemes of

Enrolment.

(i.) The W a r Munitions Volunteers' and the Army Reserve
Scheme to continue as at present, so far as enrolment, allocation,
Employment Department are concerned.
(ii.) The National Service Volunteer Scheme to be allowed
may be practicable.
(iii.) The " Substitution Volunteer " Scheme to be modified

Munition Workers'
and transfer by the
to lapse, as soon as
as follows :—

(a.) Eor purposes of record and in order to avoid duplication, particulars of
names and addresses, ages, and industrial qualification of Volunteers to
be furnished to and kept by the Local Employment Exchange.
(b.) Volunteers obtained by Trade Committees to be allocated by such Com
mittees to vacancies selected by them from lists, graded according to
priority furnished by Local Labour Exchanges.
(c.) Details of transfer to be performed by Employment Exchanges, by which,
all necessary records will be kept.
(Note.-—The question of the possibility of assimilating the conditions of service
and enrolment of ail kinds of Volunteers is reserved for further
consideration.)
. 8. Demand for Labour.
(i.) Prospective demands for labour in bulk required by Government Depart
ments to be notified by the Department concerned to the National Service Depart
ment, which will at once communicate them to the Employment Department, and will,
jointly with the Employment Department, prepare schemes for obtaining the
necessary supply of labour, the detail working of such schemes to be entrusted to
the Employment Department, subject to the provisions of Clause 7.
(ii.) All current demands by employers for labour to be notified direct by the
employer to the Employment Department; if notified to the National Service Depart
ment, that Department will not attempt to supply labour, but will pass the demands
on at once to the Employment Department.
9. Allocation and Transfer.
Subject to paragraph 7 (iii), allocation and transfer to be performed by the
Employment Department (in accordance with the rules of priority) with the assist
ance and advice of the Local Advisory Committees now being set up by the Ministry
of Labour, and no allocation or transfer to be performed by the National Service
Department.

10.

Substitution.
Subject to the special arrangement indicated in paragraph 7 (iii) as regards
the registration and allocation of Substitution Volunteers obtained by Trade Com
mittees formed by the National Service Department, all substitution vacancies to
be notified to, and dealt with by the Employment Department, and all persons avail
able for substitution to be registered at Employment Exchanges and allocated and
transferred by them with the assistance and advice of the Local Advisory Com
mittees now being set up by the Ministry of Labour.
Provided that arrangements' for immediate substitution for one another of
applicants before Tribunals may be made by officers of the National Service Depart
ment, such arrangements to be immediately reported to the local Employment
Exchange for record.
11. National Service Tirade Committees.
These Committees, so far as already established, to remain under the control
of the National Service Department, but to work in close co-operation with the
Employment Department and in accordance with the modification set out in
paragraph 7 (iii).
12. Out-of-work
Benefit, Protests against Transfer,
&c. (National
Service
Volunteers and Substitution
Volunteers).
Such benefit due from the National Service Department to be paid by that
Department, and disputed claims to such benefit and protests against transfer in
the case of such volunteers to be determined by the National Service Department.
13. " Professional " Volunteers.
The work in connection with such volunteers to remain under the Professional
and Business Register of the Employment Department as at present.
14. Labour from Dominions or Abroad.
Recruiting, allocation, and transfer of labour from the Dominions or abroad
to be a matter for the Employment Department (subject to the rules of priority),
but any new scheme of recruiting to be agreed with the National Service Depart
ment before adoption.
15. Information as to Labour Supply and Demund.
The Employment Department to be responsible for the supply to the National
Service Department, at such intervals and in such form as may be arranged, of
details showing the current position of labour demand and supply, the progress made
in meeting particular requisitions and cognate matters.
August 31, 1917.

(B).—MEDICAL BOARDS.

The Committee decided—
That Primary Medical Boards throughout Great Britain should be under the
control of the Ministry of National Service and that the Appeal Tribunals,
which are to remain under the Local Government Board and the Secretary
for Scotland respectively, should have Medical Assessors added to them,
and that in any case where an Appeal Tribunal, on the advice of its
Medical Assessor, alters the classification of any man, its decision shall be
final.
(Initialled)
M.
September 7, 1917.
Mr. Munro desired that his disagreement with the decision as regards the
control of the Primary Medical Boards should be recorded.

f
(C).—FUNCTIONS OF THE MINISTRY OF NATIONAL SERVICE.

The Committee decided that, conditioned by powers conferred by Parliament,
the functions of the Ministry of National Service shall be:—
1. To review the whole field of British man-power and to be in a position a t
all times to lay before the W a r Cabinet information as to the meaning, in terms of
man-power and consequential results, of all Departmental proposals put forward to
the W a r Cabinet and referred to the Ministry for its consideration and for an
expression of its opinion.
2. To make arrangements for the transfer from civil work not declared by the
W a r Cabinet to be of primary importance, or, if ordered by the W a r Cabinet, from
the Navy, Army, or Air Service to urgent national work, of such numbers of men as
may be declared by the War Cabinet to be necessary to reinforce the labour already
engaged on that work.
3. Subject to the approval of the W a r Cabinet, to determine, in consultation
with the Departments concerned, the relative importance of the various forms of
civil work, and to prepare from time to time lists of reserved occupations with such
age and other limitations as may be necessary to secure the maintenance of essential
public services and the preservation of a nucleus of civil occupations and industries.
4. Within numerical limits imposed by the W a r Cabinet to obtain for the
Army, Navy, and Air Service, such men as can be withdrawn from civil life without
detriment to the maintenance of essential public services and the due performance of
the civil work necessary to maintain the forces at sea, in the field, and in the air,
and any nucleus of civil occupations and industries declared by the W a r Cabinet
to be necessary.
5. I n connection with Function 4, to determine the physical fitness of men
available, or possibly becoming available, for withdrawal from civil life.
(Note.—Functions 4 and 5 are limited by the action of the Tribunals acting in
conformity with regulations and instructions issued to them under
authority derived from the W a r Cabinet, in England and Wales by the
Local Government Board, in Scotland by the Scottish Office.)
6. To make arrangements for the provision, where necessary, of labour (male
and female) in substitution for that withdrawn from civil life in accordance with
Function 4.
7. Any other duty which may from time to time be allocated to the Ministry
by the War Cabinet.
8. The above statement of functions is not intended to override in any way any
agreement that has been or may be made between the Ministry of National Service
and any other Government Department.
September 10, 1917.

2, Whitehall Gardens, S.W.
September 12, 1917.
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MEMORANDUM ON ECONOMIC O F F E N S I V E ,
S I R E D W A R D CARSON.

BY

I AM informed that there is considerable unrest caused by the failure of the
Government to take any action to carry into effect the resolutions -passed at the Paris
Economic Conference in June 1916. ' For convenience of reference I append the
most important of the P a r i s resolutions at the end of this paper.
In order to show how little has been accomplished in spite of the lapse of
fifteen months, it is necessary to relate in some detail the steps which have been
taken to give effect to these resolutions.
The Committee on Commercial and Industrial Policy, set up under the chair
manship of Lord Balfour of' Burleigh, presented an interim report to the late
Prime Minister on the 9th November, 1916, on the question of the importation of
goods from present enemy countries after the war, and recommended a system of
prohibition for a period of at least 12 months, with power to grant licences in
special cases. The Committee also issued a special report to the present Prime
Minister on the 2nd February, 1917, on the subject of imperial preference, accom
panied by the following resolutions:—

GKT.-44S

£.T.-465.

G.T.-58.

(1.) I n the light of experience gained during the war, we consider that special
steps must be taken to stimulate the production of food-stuffs, raw
materials, and manufactured articles, within the Empire wherever the
expansion of production is possible and economically desirable for the
safety and welfare of the Empire as a whole.
. (2.) We therefore recommend that His Majesty's Government should now
declare their adherence to the principle that preference should be
accorded to the products and manufactures of the British Overseas
Dominions in respect of any customs duties now or hereafter to be
imposed on imports into the United Kingdom.
(3.) Further, it will, in our opinion, be necessary to take into early considera
tion, as one of the methods of achieving the above objects, the desirability
of establishing a wider range of customs duties which would be remitted
or reduced on the products and manufactures of the Empire,, and which
would form the basis of commercial treaties with Allied and Neutral
powers.
n

No action was taken to carry out the recommendations of this report until the
Imperial Trade Policy Committee was set up at the end of August under the
chairmanship of the Colonial: Secretary. The Committee has held only one meeting—
on the 22nd August—at which the following terms of reference were proposed:—
" To empire into and report upon the best methods and machinery by which
to give effect to the following resolution of the Imperial W a r Conference: i.w.c. 12
" The time has arrived when all possible encouragement should be ( )
given to the development of Imperial resources, and especially to making
the Empire independent of other countries in respect of food supplies,
raw materials, and essential industries.. W i t h these objects in view the
Conference expresses itself in favour of the principle that each part of
the Empire, having due regard to the interests of the Allies, shall give
specially favourable treatment and facilities to the produce and manu
factures of other parts of the Empire."
The Committee then adjourned until, after the. recess.
Lord Balfour's Committee, on the other hand, has not yet published its final
Report. In the meantime,, the French Government, in a note addressed to Mr.
-oaliour, through the French Ambassador on the 16th April, proposed, in order to
[994]
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Letter from
Mr. Locock to
Col. Hankey,
3rd Aug., and
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Dally J ones to
Mr. Locock,
8th Aug.
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give effect to the resolutions of the Paris Conference, to denounce commercial
treaties between France and foreign countries on the grounds that it would not
otherwise be possible to abolish the most-favoured-nation clauses, which such treaties
contain, and suggested that the Allied Governments should take the same course
(the Italian Government having already taken steps in this direction).
The
French Government therefore proposed that the Allied Governments should confe
with a view to denouncing their treaties simultaneously, and asked for the view
of the British Government on these proposals as soon as possible. I t was urged
that France must act immediately, in consequence of a clause in most of the Frenc
treaties requiring one year's notice. So far as I am aware, no answer has yet been
given to the French Government.
As stated in a Foreign Office Memorandum of the 31st August, the matter wa
referred to the Board of Trade, who expressed the view in a letter of the 12nd Jane
in which the Foreign Office concurred, that it would be undesirable for His
Majesty's Government to denounce all existing treaties with foreign States as
suggested by the French Government. The Board of Trade submitted a memoran
dum at the end of July for the consideration of the W a r Cabinet, urging that an
exchange of views should take place either in Paris or London between the United
Kingdom, France, and the United States, for the purpose of considering the common
policy of securing control and providing for the allocation between the Allies ol
the supplies of food-stuffs and raw materials immediately after the war. This
was put down on the provisional list of subjects for the consideration of the War
Cabinet on the 30th July, but was withdrawn at the instance of Lord Robert Cecil
on the understanding that Lord Robert Cecil, Sir Albert Stanley, and Dr. Addison
should discuss the matter.
I t is now fifteen months since the Paris Conference, five months since the
French Government asked us to agree to a Conference for denouncing treaties, and
two months since the^ Board of Trade urged a conference between the three Powers.
I submit that a decision on the matter should be taken immediately.
Hitherto, attention has mainly been concentrated on the reconstruction period
after the war, but the view was expressed in a paper submitted bv Mr. Ernest
Pollock on Trade War, dated the 27th June, 1 9 1 7 : 
" That measures should be taken now to exploit the alarm already mani
fested by Germany at the idea of post helium trade war and the retardation
of their commercial recovery, by the creation of a weapon to permit of sucli
a war being waged more effectively if so desired. There may be differences
of opinion as to the expediency of using such a weapon when forged, but there
should be as little disagreement as regards the desirability of its creation as
there would be in regard to the desirability of maintaining an army and a navy."

F.O. P a p e r
I0882,p. 11.

I entirely agree with this view, which is supported by Professor Max Muller
in his monthly report for July on the economic situation in Germany, issued last
week:—
" The whole problem of economic reconstruction (' Uebergangswirtschaft.'
as the Germans call it) occupies a great deal of attention in the Central Empires.
The central difficulty which is agitating the German Government is the pro
vision of the raw materials indispensable to the renewal of their industrial
life and export trade. Raw materials are essential to industrial employment,
and demobilisation is difficult and dangerous till employment can be provided
for the discharged soldier. The problem of the acquisition of raw materials
is greatly complicated by the low value of the mark. Before the entrance of
the United States into the war the difficulties did not seem insuperable, but
that event, with the resulting concentration of economic power in the hands
of Germany's enemies, as was frankly stated at a recent meeting of the Reich
tag Committee for Trade and Industry, demolished the German reconstruction
policy.
The realisation of the difficulties which Germany and AustriaHungary will encounter in rehabilitating their industry and commerce is
doubtless one of the chief reasons of the overtures of a peace of ' reconciliation
guaranteeing the renewal of commercial relations between the Central Power?
and their present enemies on favourable terms.
" T h e ' Frankfurter Zeitung,' in discussing . Germany's peace aims,
definitely states that her economic aims are much more important than her
geographical aims, and constitute ' the central questions of the future peace.'
Germany, it says, must secure the absolute right of settlement in foreign

countries, and complete freedom to import raw materials, and must defeat
the economic schemes of her enemies by securing most-favoured-nation
treatment."
-

.

In considering how we can best profit from the fears which undoubtedly exist
Germany as to their commercial future, we should have two distinct objects in

iew:—
(1.) To convince Germany that the longer the war continues the worse will be
her commercial prospects after the war, and
(2.) To prepare for the Allies a sound economic foundation to serve as a basis
for negotiation when serious peace proposals are being discussed.
As to (1), we certainly have it in our power to frighten commercial interests
Germany by threatening Germany with an economic offensive both during and
ifter the war.
As stated in Mr. Pollock's memorandum:—
" What is required is real damage to the prospects of recuperation, damage
by measures which were obviously bound up with the duration of hostilities,
and damage which was of a progressive character, so that every additional
month of war meant an increase in the harm done."
Mr. Pollock proceeds to show how the policy can be developed, with the co-opera
;ion of the United States, by the capture of the markets of South and Central
America, by the establishment of the British Trade Corporation and the British
Metal Bank, and by the formation of a board of financial and commercial experts
working in close co-operation with our Allies, to devise means of damaging German
prospects such as the buying up of supplies or sources of raw material. The paper
further states:—

I

" The only problem is whether in fact a substantial effect can be produced.
All our evidence -points both to the possibility of producing such an effect and
to the present sensitiveness of German opinion in this direction."
The second consideration (2) is that when serious peace negotiations are
legun we shall almost certainly find that the enemy is in possession of large tracts
m allied territorv, and that economic concessions to Germanv will be all we
pave to offer in exchange.
I t is therefore essential that our economic position
lliould be as strong and well organised as possible. I again quote Mr. Pollock's
inemorandum:—
" It is on post helium opposition that German alarm has at present
concentrated.
" Nor is this surprising. If Germany is unable to secure ' most-favoured
nation ' treatment, this would be sufficiently serious for German prospects were
it confined to the British Empire. It would represent an almost impossible
obstacle to German recovery were Germany faced by a combination of Great
Britain, the United States, France, and the various lesser Powers which would
probably be drawn inevitably into such a group. As a result, in the degree in
which trade war after hostilities is a real possibility when peace negotiations
are begun, in that degree the Allies possess a most "important counter for the
purposes of negotiation."
,
I am not, in this connection, concerned with what is to be our actual trade
policy after the war. That gives rise to an entirely different series of considerations,
ind no doubt there are strong arguments against "a continuation of trade war after
ne war, some of which are set out in the memorandum on post-war commercial
ohcy issued by the Reconstruction Committee, the validity of which can onlv be
-ested after very careful enquiry;, but I am convinced that for war purposes "it is
jSsential that we should immediately organise the economic resources of the British
unpire, of our Allies, and of the United States, and that, as a preliminary step
; coherence of representatives of Great Britain, France, and the United" States
; louia be held immediately to discuss the whole position, and particularly to decide
n a common policy with regard to the denunciation of " most-favoured-nation "
causes m our treaties with foreign countries .
[994]
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Preparations for the organisation of our economic resources should be under
taken at once by the Board of Trade, and as soon as the new Department of Com
mercial Intelligence, over which I understand Sir Arthur Steel-Maitland is t
preside, is in working order, the work of preparing an economic offensive might well
be transferred to it, since the intermediate position between the Foreign Office and
the Board of Trade makes it specially suitable for the purpose.
-- '
E. C.
2, Whitehall Gardens, S.W.,
September 20, 1917.

EXTRACT

FROM

RESOLUTIONS

OF

THE

PARIS

CONFERENCE.

Whereas the war has put an end to all the treaties of commerce between thAllies and the enemy Powers, and whereas it is of essential importance that, durin;
the period of economic reconstruction which will follow the cessation of hostilities
the liberty of none of the Allies should be hampered by any claim put forward by tli
enemy Powers to most-favoured-nation treatment, the Allies agree that the belief]
of this teatment shall not be granted to those Powers during a number of 3-ears to I:
fixed by mutual agreement among themselves.
During this number of years the Allies undertake to assure to each other, s
far as possible, compensatory outlets for trade in case consequences detrimental t
their commerce result from the application of the undertaking referred to in tli
proceeding paragraph.
The Allies declare themselves agreed to conserve for the Allied countries, befoi
all others, their natural resources during the whole period of commercial, industrial
agricultural, and maritime reconstruction, and for this purpose they undertake t
establish special arrangements to facilitate the interchange of these resources.
In order to defend their commerce, their industry, their agriculture, and thei
navigation against economic aggression resulting from dumping or any other mod
of unfair competition, the Allies decide to fix by agreement a period of time durin
which the commerce of the enemy Powers shall be submitted to special treatmer
and the goods originating in their countries shall be subjected either to prohibitioi.
or to a special regime of an effective character.
The Allies will determine by agreement through diplomatic channels the specie
conditions to be imposed during the above-mentioned period on the ships of tli
enemy Powers.
The Allies will' devise the measures to be taken jointly or severally for preven!
ing enemy subjects from exercising, in their territories, certain industries c
professions which concern national defence or economic independence.
Permanent

Measures of Mutual

Assistance

and Collaboration

amona the A Hie

The Allies decide to take the necessary steps without delay to render themselv
independent of the enemy countries in so far as regards the raw materials an
manufactured articles essential to the normal development of their econom
activities.
These steps should be directed to assuring the independence of the Allies 11
only so far as concerns their sources of supply but also as regards their financia
commercial, and maritime organisations.
The Allies will adopt the methods which seem to them most suitable for t!
carrying out of this resolution, according to the nature of the commodities an
having regard to the principles which govern their economic policy.
They may, for example, have recourse either to enterprises subsidised, directei
or controlled by the Governments themselves, or to the grant of financial assistant
for the encouragement of scientific and technical- research and the development (
national industries and resources, and Customs duties or prohibitions of a temporal
or permanent character, or to a combination of these different methods.
Whatever may be the methods adopted, the object aimed at by the Allies is \
increase production within their territories as a whole to a sufficient extent to enab'
them to maintain and develop their economic position and independence in relation
to enemy countries.

Whereas for the purposes of their common defence against the enemy the Allied
Powers have agreed to adopt a common economic policy, on the lines laid down in
the resolutions which have been passed, and whereas it is recognised that the effec
tiveness of this policy depends absolutely upon these resolutions being put
into
operation forthwith, the Representatives
of the Allied Governments undertake to
recommend their respective Governments to take without delay all the measures,
whether temporary or permanent, requisite for giving full and complete effect to
this policy forthwith, and to communicate to each other the decisions arrived at
to attain that object.
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G-157.
MEMORANDUM ON PACIFIST PROPAGANDA BY SIR EDWARD CARSON.
(Previous papers, Nos. G.-101, G.-102, and G.-103.)
IT is, I think, desirable that the Cabinet should have fuller information as to the
nature of the pacifist propaganda which is being carried cn throughout the country,
and the identity of those who take part in it. The matter is necessarily intertwined
with the whole question of labour unrest. The following sources of information are
available:—
The
The
The
The
The
The

Ministry of Labour,
Labour Section of the Ministry of Munitions,
Shipyard Labour Department of the Admiralty,
Military Intelligence Branch of the War Office,
Naval Intelligence Division of the Admiralty,
Criminal Investigation Department at Scotland Yard.

The only one of these which furnishes regular information to the Cabinet is the
Ministry of Labour, which issues a weekly report. The Ministry of Labour, however,
are. necessarily more closely associated with the properly accredited Trades Union
officials, and are less in touch with the various more recent labour organisations which
appear to be the principal field of operations for pacifist propaganda. It is important
that the Cabinet should have as full information as possible of the following
organisations :—
The
The
The
The
The
The

Union of Democratic Control,
Independent Labour Party,
No-Conscription Fellowship.
Industrial Workers of the World,
Rank and File Movement,
Shop Stewards Movement,

and others of a similar character. The report of the Commissioners on Industrial
Unrest went fully into the causes which have created an atmosphere in which industrial
agitation flourishes, but I am not convinced that those causes alone would have
produced the dangerous symptoms which exist in the country, without some powerful
driving force to make them effective. I think that the Cabinet should have reports
from the various Secret, Services to show whether there is any evidence at al that the
enemy are supplying funds, either directly or indirectly, for the pacifist propaganda.
We cannot shut our eyes to the fact that the Germans have been very active in
promoting industrial trouble in Russia, in Italy, in Spain, in the United States, in
the Argentine, and in Chile, in fact, wherever conditions were suitable For their
interference. The allegations in the Bolo Pasha case, if true, disclose widespread
activity in France. We have no ri^rht to assume, without very careful enquiry, that
this country has been free from similar attentions. It is almost unnecessary to point
out that it does uot follow that because no connection can be traced between those who
are actually engaged in pacifist propaganda and the enemy that no connection exists.
It may well be that the pacifists themselves are innocently receiving funds from
German sources without being aware of the fact. I recommend that a report shall be
compiled in the Home Office and supplied to the War Cabinet every week from
materials obtained from the authorities mentioned above. Unless we are supplied with
the fullest information, it will be exceedingly difficult to counteract pacifist propaganda
effectively.
E. C
(Initialled)
2, Whitehall Gardens, S W.,
October 3, 1917.
1
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NOTES

ON

SIR

EDWARD

CARSON'S

MEMORANDUM

ENTITLED

"ECONOMIC OFFENSIVE," WITH SOME IMMEDIATE PRACTICAL
SUGGESTIONS FOR ACTION BY THE PRESIDENT OF THE BOARD
OF TRADE.

(Previous Paper No. G.-156.)

1. I HAVE read with great interest the Memorandum on Economic Offensive
circulated by Sir Edward Carson. I welcome this memorandum, inasmuch as I agree
cordially with Sir Edward Carson that the time has come when it is essential to take a
forward step as regards our preparations for securing our economic position after
the war.
2. I am disposed to think that Sir Edward Carson, underrates the amount of
preparatory work which has already been done in this direction. In particular,, the.
Board of Trade has devoted a great deal of thought and energy to the matter; but in
all departmental preparatory work a stage is usually reached, sooner or later, when
further action depends on decisions oi high policy by the Government as a whole. I
shall show below that this stage has been reached by the Board of Trade in several
important cases mentioned by Sir Edward Carson in his memorandum, and I am glad
to take the o p p o r t u n e now afforded of urging upon the Cabinet the importance of
giving the necessary authorisation to enable the work which has already been done to
be brought to fruition.
3 To take, for example, the broad question of the control of natural resources
during the reconstruction period so as to secure that the British Empire and our Allies
have the first claim on such materials as they need for the restoration of their
industries:—
(a.) It is evident that a fundamental condition of exercising any control for this
purpose is that our present emergency powers for the control of imports and exports
should not expire on the termination of the war, but should be extended during the
reconstruction period. Sir Edward Carson alludes to this subject on p. 1 of his
memorandum and mentions that on the 9th November. 1916, the Balfour of Burleigh
Committee made recommendations on the subject. He seems to imply, however, that
no action was taken to carry out those recommendations, but, as a matter of fact, the
Board of Trade some time ago prepared a Bill for the purpose, copy of which is
attached to this memorandum (Appendix I). It was discussed exhaustively with the
Departments concerned and was shown confidentially to Lord Balfour of Burleigh. It
was also brought by the Board of Trade before the Imperial War Conference with d
view to induce the Dominions' representatives to initiate similar legislation in other
parts of the Empire. 1 found, however, that apprehensions were felt, especially
among the Dominions' representatives, that the introduction of such a Bill at the
present stage of the war would be interpreted as a declaration of intention to
discriminate between our Allies and neutral countries, and, in consequence, the matter
has not proceeded further.
(b.) Another matter alluded to by Sir Edward Carson is the suggestion contained
in Sir Ernest Pollock's memorandum as to the desirability of pressing on without delay
the establishment of a British metal organisation. In this I am entirely in agreement,
but Sir Edward Carson is perhaps not aware of the lengthy and elaborate negotiations
which have been going on for several months upon this subject.
[1033]
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I have had more than one personal discussion with the French Minister of
Commerce, who is anxious that an inter-Allied organisation should be set up capable
of countering the influence o l the German Metallgesellschaft and its associated
companies. Negotiations have also taken place with representatives of the Dominions
and with financial and industrial groups in this country. The result is that a complete
scheme for an Imperial metal company is in an advanced state of preparation, and I
believe that the necessary financial and industrial support can be secured.
But there is one essential condition which is necessary before British capitalists
will put their money into such an undertaking, viz., that German influence shall be
eliminated for an adequate period after the war from the whole business of dealing in
non-ferrous metals in this country. The necessary measure for securing this end has
not been easy to draft, but it was prepared and submitted to several of my colleagues
several months ago. Here again, for reasons mainly, I believe, connected with
pressure on Parliamentary time, the Bill has not been introduced. I attach a copy of
this Bill to the present memorandum (Appendix II),
(c.) One of the most important of the Paris resolutions appended to Sir Edward
Carson's memorandum is that numbered G - l , which binds the Allies to take the
necessary steps to render themselves independent of enemy countries so far as regards
essential commodities.
Whatever be the fate of the Paris resolutions as a whole, it has long been
regarded as beyond the range of controversy that we are bound to take care that our
dangerous dependence on Germany for certain vital commodities shall never recur.
Much the most important of these " k e y " industries is the manufacture of
artificial dye-stuffs, and since the first few weeks- of the war successive British
Governments have consistently treated the development of dye manufacture in the
United Kingdom as a special case requiring and justifying State action of a kind
which would not necessarily be justifiable in the case of industries generally.
It is, indeed, perfectly clear from a study of German literature that the Germans
expect at the end of the war to be able to hold us to ransom and to extort favourable
economic terms of peace by the power of refusal of two necessary articles, viz., potash
and dyes.
With regard to potash, I believe that considerable progress is being made towards
rendering us independent of Germany.
As regards dye-stuffs, the question is far more difficult and complicated because
of the vast range of dyes and the immense advance that Germany has secured over
this country in the necessaiy technical and scientific equipment. Nevertheless, great
progress has been made, and of late I have constituted a special department of the
Board of Trade (under Sir Evan Jones) for the express purpose of fostering and
encouraging the development of dye manufacture. Our efforts, however, have tended
recently to be paralysed by the growing difficulty of obtaining materials and plant for
extensions and developments, and I have felt considerable anxiety lest we shall find
ourselves at the end of the war still unable to supply the needs of our great textile
industries. This of course would be a most unfortunate position in which to enter
peace negotiations, since the export industries dependent upon dyes amount to not far
off J00,000,000Z. per annum, and Germany, knowing the position that we are in as
regards these industries, would be able to drive almost any bargain that she desired
as regards our economic treatment of her trade. If then we desire to avoid being held
to ransom in this v?a,y, it is essential that the Government should recognise that the
dyes industry is on a footing, not of a post-war trade, but of a war industry, since the
extent of its development during the war may profoundly affect our negotiating power
at the end.
I am glad to be able to say that the Minister of Munitions has recently, at my
urgent representations, agreed to place dye manufacture on the footing of a war
industry as regards demands for materials. I should, however, greatly value a ruling
of the War Cabinet that, for the reasons stated above, the dye industry is to be regarded
as a war industry for all purposes, including, if required, the issue of capital.
I should also be glad if the War Cabinet would confirm the conclusion arrived at
by a strong Cabinet Committee of the last Government,^ that it would be essential
during the reconstruction period after the war to regulate the importation of dye-stuffs
by means of a licensing system to be exercised by some appropriate authority in
consultation with the manufacturers and users of dyes. The Board of Trade have
been acting on the assumption that this unanimous conclusion represents the considered
* This Committee included in its m e m b e r s h i p Mr. B o n a r L a w , M r . A u s t e n Chamberlain, Dr. Addison,
Mr. M c K e m m , and Mr. Runciman.

policy of the Government, as it is known to represent the considered views of the users
and manufacturers. I should be glad, however, to take this opportunity of obtaining
an authoritative ruling on the subject from the War Cabinet.
' 4 . I have given the above examples of only a few (out of mauy*) steps taken by
the Board of Trade with a view to safeguarding our economic position after the war,
partly to show how much is in progress, and partly to obtain the necessary authority
to carry on and complete the work.
5. Sir Edward Carsons memorandum also raises the general question of policy as
to the carrying out of the Paris resolutions, especially the resolution dealing with the
conservation of natural resources during the reconstruction -period. The Board of
Trade have expressed their views very clearly on this subject in a memorandum dated
the 20th July, which was circulated to the War Cabinet, and a copy of which is
appended for reference (Appendix III). This memorandum was, as Sir Edward Carson
states, withdrawn temporarily from the consideration of the Cabinet, in view of the
fact that M. Clementel at his last visit brought forward on behalf of the French
Government a series of proposals for a combined economic offensive, which to some
extent covered the same ground, and which appeared to require careful examination
before a decision could be taken on. the Board of Trade memorandum.
M. OlementeTs scheme was discussed at the War Cabinet on the 20th August,
with the result that I was directed, " after consultation with other Departments
concerned, such as the Foreign Office, the Ministry of Blockade, and the Ministry of
Munitions, to examine M. Clementel's scheme and report to the War Cabinet. This
examination is now in progress, and I hope to present a preliminary report very shortly
from which the War Cabinet will be in a position to decide as to the nature and scope
of any further discussions to be conducted with either the French, the Americans,
or both.
6. Sir Edward Carson refers to the question of Imperial preference, but as this
was the subject of a decision by the Imperial War Cabinet, and the details have been
referred to a Committee of Ministers presided over by Mr. Long, I think it unnecessary
to deal in detail with the matter in this memorandum.
I may, however, remark that it would be a great convenience if the future policy
of the Government as regards Imperial preference in respect, at least, of important
articles already dutiable, e g., sugar, were settled as soon as possible, as it is impossible
to take adequate steps to safeguard our future supplies of sugar without some
indication of policy in this matter.
7. I note that Sir Edward Carson attaches importance to the denunciation of our
existing commercial treaties with foreign countries, and even suggests that this matter
is one which we should discuss with France and the United States. It appears to me,
however, that the general question of denouncing commercial treaties is one solely for
His Majesty's Government to decide without reference to any action of our Allies,
inasmuch as the effects on our trade of such denunciations are determined by a large
number of special and local considerations which could not well be discussed with
some of our chief trade competitors. On the question of policy there has been no
doubt or delay so far as the Board of Trade are concerned. Their opinion, which has
never varied, has been clearly expressed in the Board of Trade letter to the Foreign
Office of the 2nd June, 1917, to which Sir Edward Carson alludes in his memorandum.
I consider that any such denunciation as has been proposed is premature and
undesirable unless and until the Government has decided on a course of economic
policy inconsistent- with the treaties which it is proposed to denounce. No such
decision has to my knowledge been taken, and I have never been able to understand
on what ground the Paris resolutions are held by some to be incompatible with the
maintenance of our treaty engagements. The only resolution which might affect
treaty engagements is that relating to the conservation of natural resources, which
only affects the reconstruction period, and as to which the recent opinion of the
Lord Chancellor (annexed to this memorandum, Appendix IV) is very pertinent.
Moreover, our representatives at Paris expressly reserved the treaty position in giving
their assent to this resolution. "
1 am convinced, on the other hand, that the denouncing of our commercial treaties
would in certain cases expose our trade to considerable peril after the war. Several of
* l^vf''
British T r a d e Corporation, w h i c h is u r g e d in Sir E. P o l l o e F s m e m o r a n d u m
(quoted b y Sir E. Carson), is a l r e a d y completed. Conferences of t h e G o v e r n m e n t s of different p a r t s of
the Empire on the s u b j e c t of t h e future position as t o wool a n d m e a t h a v e b e e n a r r a n g e d a n d will s h o r t l y
t a k e place. Communications a r e p a s s i n g w i t h t h e E g y p t i a n G o v e r n m e n t as t o t h e control of t h e c o t t o n
crop, &c.
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the treaties to which we are parties, though not giving our trade all the protection we
could desire, are nevertheless valuable safeguards as far as they go, and some of them
could probably not be negotiated at the present time on such favourable terms.
- 8. There is only one other point to which I would refer. Sir Edward Carson
concludes his memorandum by proposing that the preparation for the organisation of
our economic resources should be undertaken at once by the Board of Trade. In this
proposal I concur; but I do not think that this matter falls within the scope of the
Department of Commercial Intelligence, which is now being enlarged and reconstituted
under the recent agreement between the Board of Trade and the Foreign Office. That
Department is solely concerned with the collection and diffusion of commercial
information for the benefit of our traders. The preparation of schemes involving
commercial policy is one on which the Board of Trade on the commercial side, and the
Foreign and Colonial Office on the political side are, and I think must continue to be,
the chief advisers of His Majesty's Government,
Immediate

Recommendations.

The recommendations which I suggest should have the immediate consideration
of the War Cabinet are :—
(a.) That the Imports and Exports Restriction Bill should be introduced at the
earliest possible date.
(&.) That the Non-ferrous Metal Industry Bill should be introduced at the earliest
possible date.
(c.) That the dye industry is to be regarded as a war industry for all purposes.
(d.) That the previous decision as to the necessity of regulating the import of
dye-stuffs after the war should be confirmed.
(e.) That steps be taken to clear up the position of the United States with regard
to the conservation of the economic resources of the Allies during the
reconstruction period.
(Signed) A. H. STANLEY.
Board of Trade, October 4, 1917.
5

Appendices.
I.-*Iinpovts and Exports Restriction Bill.
II.—Non-ferrous Metal Industry Bill.
III.-Board of Trade Memorandum of the 20th July. 1917, proposing a conference with U.S.A. and France
on conservation of material resources.
IV.-Lord Chancellors Memorandum of the 23rd March, 1917, as to bearing- of commercial treaties on the
recommendations of Lord Balfour of Burleigh's Committee.

APPENDIX I.
IMPORTS AND EXPORTS (RESTRICTION). BILL.

Memorandum.
The present powers of His Majesty
exportation of goods are as follows :—

as to prohibiting the importation and

(i.) Under the Customs Consolidation Act he has power by Proclamation or Order
in Council to prohibit the importation of any goods, but not to prohibit the
importation of goods of any specified origin.
(2.) Under section 8 of the Customs and Inland Revenue Act, 1879, he has power
to prohibit absolutely the exportation of certain specified goods (arms, & c ) ,
and this power has been extended by the Customs (Exportation Prohibition)
Act, 1914, to all goods of any description, but the extension has effect only
while a state of war exists.
(3.) Under the Exportation of Arms Act, 1900, he has power to prohibit the
exportation of certain specified goods to any country or place named in the
order, and this power has been extended—
(a.) To the exportation of all goods of any description by the Customs
(Exportation Restriction) Act, 1914 ; and
(?).) To the exportation of goods to any such country or place unless
consigned to particular individuals by the Customs (Exportation
Restriction.) Act, 1915.
The extension has effect only whilst a state of Avar exists.
The result is that immediately the war terminates there will be no power (1) to
prohibit importation of goods of a particular origin; or (2) to prohibit exportation except
in the case of certain specified classes of goods; and most of the proclamations and
orders relating to exports which have been made during the war, under the above
mentioned Acts, will cease to have effect.
The practical effect of the present Bill is to continue for a period of five years
[cju. twelve months] after the termination of the war, the powers which His Majesty has
possessed and exercised during the war, adding, as regards importation, the power to
prohibit the importation of goods of a particular origin. It is proposed to effect this
by an entirely fresh enactment with a saving for orders, &c, made under the existing
enactments, rather than by continuing the operation of those enactments.
Draft of a Bill to continue, with modifications, for a -period of five years [qu. twelve AD. 1917.
months'] after the termination of the present War, certain powers in relation to
Imports and Exports.
BE it enacted by the King's most Excellent Majesty, by and with the advice and
consent of the Lords Spiritual and Temporal, and Commons, in this present Parliament
assembled, and by the authority of the same, as follows :—
His Majesty may by Proclamation or Order in Council prohibit the Restriction
importation or exportation of goods of any class, description, or origin specified in the ^nd^xports
Proclamation or Order, either generally or from or to any country or place named in
the Proclamation or Order, or subject to such exceptions as may be specified in the
Proclamation or Order.
1.-(1.)
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(2.) Any Proclamation or Order made under this section may be varied or added
to by order made by the Lords of the Council on the recommendation of the Board of
Trade.
(3.) Any Proclamation, or Order in or of Council, made during the present war,
and in force at the date of the terminatian thereof, prohibiting or restricting ^ the
importation or exportation of goods, shall, as from the said termination, continue in
force and have effect as though it had been made under this section.
(4.) This section shall have effect as though it were included in " The Customs
39 & 4 0 V i e t . Consolidation Act, 1876" ; and the provisions of that Act, and of any Act amending or
* extending that Act, shall apply accordingly ; and if any person ships or attempts to
ship goods in contravention of any Proclamation or Order made under this Act with
respect to exportation he shall be liable to the same penalty to which a person is liable
under section 186 of that Act, for illegally importing goods the importation of which is
prohibited.
(5.) This section shall continue in operation until the expiration of a period of five
years [qu. twelve months] after the termination of the present war.
(6-) The powers conferred by this section shall be in addition to and not in
derogatiou of any other powers of His Majesty whether conferred by statute or
otherwise.
Short title.
2. This Act may be cited as " T h e Imports and Exports (Hestritcion) Act, 1917."
c
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APPENDIX II.
NON-FEEROUS METAL INDUSTRY.
A.D. 1917.

Draft of a Bill to Regulate Temporarily the Business of Extracting, Smelting, Dressing,
Refining, and Dealing in certain Non-ferrous Metals and Metallic Ores.
BE it enacted by the Kings most Excellent Majesty, by and with the advice and
consent of the Lords Spiritual and Temporal, and Commons, in this present Parliament
assembled, and by the authority of the same, as follows : 

Prohibition
against

dealing in
certain
metals

without a
licence.

1.—(1.) It shall not be lawful for any company, firm, or individual after the
expiration of three months from the passing of this Act, or such longer period as
the Board of Trade may in any particular case allow, to engage in the business of
extracting, smelting, dressing, refining, or dealing by way of wholesale trade in metal
or metallic ore [or product] to which this Act applies, unless licensed to do so by the
Board of Trade :
Provided that the purchase of metal by persons for the purposes of their trade
shall not be deemed to be dealing in such metal by way of wholesale trade where
the trade carried on by the purchaser is not primarily the trade of dealing in metals.
(2.) In the case of a company, firm, or individual with respect to which any of the
conditions set forth in the Schedule to this Act apply, no licence shall be granted unless
the Board of Trade are of opinion that for any special reason the grant of a licence is
expedient, but save as aforesaid any company, firm, or individual engaged or proposing
to engage in such business as aforesaid shall on making application in the prescribed
manner, and on furnishing such information and allowing inspection of such books
and documents as may be reasonably required, and on payment of the prescribed fee,
be entitled to a licence under this Act.
(3.) A licence under this Act, unless suspended or revoked, shall remain in force
until the
day of
following the date of issue of the
licence, but shall be renewable annually, and the same provisions shall apply to the
renewal of the licence as apply to the grant of a licence.
(4.) The Board of Trade, if satisfied that any company, firm, or individual to whom
a licence has been granted under this act [is or] has become subject to any of the
conditions set forth in the Schedule to this Act, may revoke or suspend the licence.
(5.) If any question arises between the Board of Trade and any company, firm, or
individual, as to whether or not any of the conditions set forth in the Schedule to this
Act apply in respect of the company, firm, or individual, the question shall in manner
provided by rules of court be referred by the Board of Trade to the High Court, and
the decision of the High Court shall be final, and no appeal therefrom shall lie to any
other court.

(6.) Where at the expiration of such three months or at any time when a licence
expires, any such question stands referred to the High Court, the Board of Trade shall,
on application being made for the purpose, extend the said period of three months as
respects that company, firm, or individual, or as the case may be, the duration of the
licence, for such period as may be necessary to allow the question to be determined by
by the High Court.
2. The Board of Trade shall have power-at any time to require any person able
to give information with respect to the constitution, control or management of any
company, firm or individual which has applied for the grant of a licence, or to which
a licence has been granted under this Act, to furnish such information within such
time as t h e Board may direct, and any person appointed by the Board in that behalf
shall be entitled to inspect any books and documents belonging to or under the control
of such company, firm or individual.
3.—(1.) If any person carries on the business of extracting, smelting, dressing,
refining, or dealing in any metal or metallic ore [or product] in contravention of this Act
without a licence, he shall [on an information being laid by or with the consent of the
Board of Trade] be liable on summary conviction to imprisonment with or without
hard labour for a term not exceeding three months, or to a fine of one "hundred pounds,
or to both such imprisonment and fine.
(2.) if any person refuses or neglects to furnish any information which under this
Act is required to be furnished within the time within which it is to be furnished, or
knowingly furnishes any information required to be furnished under this Act which
is false in any material particular, or having custody of any book or document which
a person is authorised to inspect under this Act, refuses or wilfully neglects to produce
the book or document for inspection, or forges or fraudulently alters or uses or permits
to be fraudulently used any licence issued under this Act, he shall be liable on
summary conviction to imprisonment with or without hard labour for a term not
exceeding three months or to a fine not exceeding twenty pounds, or to both such
imprisonment and fine.
(3.) Where the person guilty of an offence under this Act is a company, every
director, manager, secretary, and other officer of the company who is knowingly a
party to the default, shall also be guilty of the like offence, and liable to the like
punishment.
4. The Board of Trade may make rules (subject in respect of fees to the approval
of the Treasury), for prescribing anything which, under this Act, is to be prescribed,
and generally for carrying this Act into effect,
5. The metals and ores to which this Act applies are zinc, copper, tin, lead, nickel,
aluminium, and any other non-ferrous metals and ores to which this Act may be
applied by order of the Board of Trade.
6.-(1.) This Act may be cited as " The Non-Ferrous Metal Industry Act, 1917."
(2.) This Act shall continue in force only during the continuance of the present
Avar and for a period of five years after the termination thereof.

SCHEDULE.

Conditions.
1. That any director of the company or any partner of the firm, or the individual
or any manager or other principal officer employed by the company, firm, or individual,
is a person Avho is or has been an enemy, or who was at any time before the fourth
day of August nineteen hundred and fourteen the subject of a State which subsequently
became an enemy State.
2. That in the case of a company, any capital of the company is or Avas at any
time after the
dav of
nineteen hundred and seventeen held
by or on behalf of an enemy.
o. That the company, firm, or individual is or was at any time after the
d" ) of
nineteen hundred and seventeen party to any agreement,
arrangement, or understanding, which enables [or enabled] an enemy to influence the
policy or conduct of the business.
4. I hat the company, firm, or individual is or was at any time after the
^y f
nineteen hundred and seventeen interested directly or indirectly
[1033]
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to the extent of one-fifth or more of the capital in any undertaking whether or not in
the United Kingdom, engaged in business of a kind to which this Act applies, in
which enemies are also interested directly or indirectly to the extent of one-fifth or
more of the capital.
5. That the company, firm, or individual is or was at any time after the
day of
nineteen hundred and seventeen directly or indirectly controlled
by a company, firm, or individual, to whom a licence under this Act would be refused.
6. That the companjr, firm, or individual, is by any means whatever subject to
enemy influence or association.
For the purpose of this Schedule—
The expression " e n e m y " means a subject of an.enemy State and an enemy
controlled corporation.
The expression " enemy State " means any State with which His Majesty is at the
passing of this Act, or has after the passing of this Act, become at war.
The expression "enemy controlled corporation " means any corporation—
(a.) where the majority of the directors or the persons occupying the
position of directors by whatever name called, are subjects of such a
State as aforesaid ; or
(&.) where the majority of the voting power is in the hands of persons who
are subjects of such a State as aforesaid, or who exercise their voting
powers directly or indirectly on behalf of persons who are subjects
of such a State as aforesaid ; or
(c.) where the control is by any means whatever in the hands of persons
who are subjects of such a State as aforesaid ; or
(d.) where the executive is an enemy controlled company or where the
majority of the executive are appointed by an enemy controlled
company.
The expression "capital" in relation to a company means any shares or other
securities issued by the company which carry any voting power with respect
to the management of the company.

APPENDIX III.
Proposed Conference with U.S.A. and France on the Conservation of the Material
Resources of the Allies during the Reconstruction Period.
THE entry of the United States of America into the war must seriously affect the
position in regard to the supplies of foodstuffs and raw materials after the war, and
appears to necessitate further consideration of the necessity and practicability of the
adoption by the Allies, including the United States, of a common policy to conserve
their natural resources for their own use during the reconstruction period.
There are a number of foodstuffs and raw materials of great importance, in respect
of which it is to be anticipated that there will be a world shortage and very keen
competition for supplies immediately after the war, owing to the falling off in
agricultural production, the almost complete depletion of stocks of materials in enemy
countries, and the transport difficulties in the way of securing the necessary stocks in
Allied and neutral countries, the need for making good the destruction Avrought in the
occupied areas of Allied countries and in the Allied mercantile marine, the increasing
demands in countries like the United States and Japan by industries developed during
the war, and the demand of industries anxious to recover as rapidly as possible the
ground lost both in home and foreign markets owing to the circumstances of the war.
. It will be recalled that this problem formed the subject of one of the resolutions
of the Economic Conference of the Allies in June .1916. Resolution B. I l l was as
follows: 
The Allies declare themselves agreed to conserve for the Allied countries
before all others their natural resources during the whole period of commercial,
industrial, agricultural, and maritime reconstruction, and for this purpose they
undertake to establish special arrangements to facilitate the interchange of these
resources,"
(:

No positive proposals as to the manner in which the policy thus indicated should
be carried out were put forward at the Conference, and the British delegates expressly
stated their view that no uniform method could be adopted, as each commodity would
need to be considered separately, uniformity of treatment being impossible, and that
it would be necessary to have regard to the commercial treaty position in framing any
policy to give effect to the resolution. No decision as to any common action has yet
been taken, but the Committee on Commercial and Industrial Policy, in their interim
report dated the 14th December, 1916, have recommended that action should be taken
with a view to the conservation for the United Kingdom and the Allies* of certain
commodities of special importance, of which there is likely to be a world shortage.
The commodities to which die Committee directed attention especially were raw
cotton (Indian and Egyptian), raw wool, raw jute, flax, hemp, oil-seeds and nuts,
metals (especially non-ferrous metals), hides, and tanning materials.
The Committee expressed the opinion that any measures adopted for this
purpose—
" Should aim at securing to the British Empire and the Allied countries
priority for their requirements, and should be applied only to materials which are
mainly derived from those countries and will be required by them.
" This policy should be applied, as regards the United Kingdom, by legislation
empowering the Government to prohibit the export, under licence, of such articles
as may be deemed expedient. Under these powers the export of certain
commodities which we, specify should be controlled, as well as that of any other
important commodities in the case of which there may be found to be a dangerous
shortage. The regime should be administered with the help of strong committees,
on which the tiades concerned should be fully represented.
"As regards the British Empire and the Allied countries, the Government
should without delay enter into negotiation with the various Governments
concerned, with the view to the adoption of suitable joint measures as regards
selected commodities of importance."
t

The entry of the United States into the war modifies the position in two directions.
If the co-operation of that country in the general policy of conserving Allied production
for Allied needs during the transitional period after the war can be secured, the range
of commodities to which the policy might be applied would be materially increased,
and one of the greatest difficulties in the way of its application would be removed ;
but, on the other hand, the anxiety felt in respect of some raw materials (e.g., wool and
Egyptian cotton) is largely due to the rapidity with wdiich the United States demand
has increased during the war.
In these circumstances it appears desirable that an immediate effort should be
made to discuss with the United States the general principles to be applied to this
particular subject and, if possible, to arrive at a clear undertanding as to the extent to
which any one of the Allies shall be entitled to priority in respect of any particular
supply and the machinery for giving effect to such priority.
Essentially the discussion must be one between the United Kingdom, France,
and the United States, seeing that they are the three countries engaged in the war
against the Central Powers which mainly control supplies of important raw materials,
and that the precise methods to be employed to control the distribution of those
supplies must consequently in any case be settled by those countries. It is, therefore,
desirable that, in the first instance at any rate, the proposed discussion should take the
form of an exchange of views between these three countries, rather than a conference
of all the Allies. The discussion should take place either in Paris or in London. If
this course is agreed to in principle it will be necessary to draw up a list of the more
important articles to which it may be suggested thai the arrangements among the
Allies^ should apply, and to consider how best to arrive at some standard on the^basis
of which the amounts to be allocated to the various Allied countries should be fixed.
Board of Trade, July 20, 1917.

T h e r e p o r t w a s p r e s e n t e d before t h e e n t r y of t h e U n i t e d S t a t e s into t h e w a r .

APPENDIX IV.
Memorandum by the Lord Chancellor.
THE Lord Chancellor presents his compliments to the Secretary of State for
Foreign Affairs, and in answer to the observations sent to him under date, 10th instant,
has the honour to submit the following :—
In considering whether the recommendations of Lord Balfour's Committee can be
carried out consistently with commercial treaties as to prohibition of export, &c,
no attention need be paid to treaties with the countries at present at war with
His Majesty's Government, as these treaties would be determined by the war, and the
terms of peace will be such as to make it plain that they are not to be treated as
renewed.
As regards other countries, the recommendation is that exports should take place
only under licence, and that discrimination should be exercised between different
countries by permitting exports to some aad not to others. This could certainly
amount to an infringement of treaties containing most-favoured-nation clauses, such as
those to which I have referred.
The object in view might, however, so far as the prevention of exports to the
present enemy countries is concerned, be achieved to a considerable extent without
any infraction of such treaty obligations. If the licence for export were granted only
in the case of consignments to countries from which re-export of the goods imported
to them under licence from this country is prevented, the danger of their finding their
way to the enemy countries would be obviated. If there were any reason to believe
that re-export was being permitted, licences in resj)ect of consignments to persons in
such neutral countries might be refused, and this would probably prove an effectual
sanction. There would be equal treatment all round, as the licences would be granted
in respect of all countries on the same terms. I assume that the Allied countries
would be ready to acquiesce in a proposal of this nature.
It might, however, be desirable for a short time after the termination of the war,
in the case of certain articles, to forbid their exportation altogether, except to such
countries as (say) France and Belgium, on the ground that all that we could export
would be absolutely necessary to enable these countries to repair the ravages of war.
If British merchants can be induced to abstain from making sales of the articles in
question to persons in any countries other than those where such supplies are
imperatively necessary to repair the damage of war, no difficulty with regard to the
most-favoured-nation clause would arise. Our whole available exports of such articles
would go to (say) France and Belgium by the action of the sellers. But if it were
found necessary, owing to the impossibility of securing such action on the part of
British merchants, to forbid exports to countries other than such Allied countries as
imperatively need supplies of these articles, there would be the strongest possible
moral justification for taking this course, as " no claim can be conceived stronger than
that which our Allies in war would have upon us for the provision of the means to
enable them to make good the damage which hostile operations have occasioned to
their bridges, roads, railways, machinery, &c." I do not think that this moral
obligation would amount in point of strict law to an answer to a claim founded on a
treaty containing a most-favoured-nation clause. But a treaty cannot be dealt with as
if it were merely a bargain between two merchants enforceable by municipal law. Our
moral obligations to (say) France and Belgium may well, looking at the matter
broadly, be held to outweigh our obligations as measured by the strict terms of these
treaties. The higher obligation may prevail over the lower, especially as such a state
of circumstances cannot be supposed to have been in contemplation of the parties to
the treaty at the time it was made.
From the practical point of view, the entry of the United States into the war as
our Allies may profoundly modify the situation from many points of view.
It appears to me that it would not be politic to determine the treaties at present.
Such a wholesale denunciation of treaties with the most-favoured-nation clause might
conceivably have a bad effect in the United States as well as in the other countries
affected.
I have no further observations of a general nature to make beyond those already
submitted.
(Signed)
FINLAY.
House of Lords, March 23, 1917.
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TWO quite distinct subjects are dealt with in Sir E. Carson's memorandum.
First, he discusses the steps which should be taken to carry out those parts of the
Taris resolutions which he quotes. These deal solely with the period,after the war as
a reference to the clauses quoted will show. Personally, I have never been a very
great admirer of the terms of these proposals. Moreover, they have been in effect
rejected by Russia, Belgium, and, I think, Italy. They are notoriously unpopular
in the United States, and they have been of great use from a propagandist standpoint
to-the military party in Germany. The principle underlying them, however, is sound
enough, viz., that the Allies shall assist one another in the work of reconstruction, ancl
do their utmost to stimulate and conserve the natural resources of Allied countries^
It. will, however, be difficult to harmonise this policy with that of Imperial preference,!
though, of course, there is nothing logically inconsistent in the two policies. As far as
the supplies of raw materials are concerned, perhaps the most important aspect of the ;
resolutions, the matter is being taken up by the Ministry of Reconstruction.
It is urged by Sir E. Carson that in this connection we ought definitely to
determine our policy with regard to most-favoured-nation treaties. I agree. But I
should deprecate binding agreements with our Allies on the subject. It may well be
that the offer of most-favoured-nation treatment to Germany—as suggested by
M. Clementel—will be our most potent "bargaining counter when we come to discuss
terms of peace. It would also seem to be of doubtful wisdom to make any public
announcement that we intend to denounce these treaties at present for the reasons
already given and because the treaties in question are now suspended—even as
between us and our Allies. Our recent arrangement, for instance, with France for
giving French imports preferential treatment is entirely inconsistent with any
reasonable peace construction of these treaties. But it has been expressly assented to
by Japan as a war measure; and even Italy does not, as I understand, urge that the
arrangement is a breach of treaty,- but rather that her claims to preferential treatment
are equal, if not superior, to those of the French. Possibly something on these lines
might be stated publicly.
This brings me to the consideration of the second point, in Sir E. Carson's
memorandum, namely, that we ought to use to the utmost our economic weapons as
part of our war measures against the Central Empires. Here I am in complete
agreement with Sir E. Carson. The most-favoured-nation treaties do not appear
to affect this proposal. They are at an end as regards our enemies, and suspended
as far as other nations are concerned. But energetic steps should certainly be taken
to complete what we have begun in this matter, and extend it further. The policy of
the statutory list initiated at the end of 1915 has been vigorously carried out by the
Foreign Trade Department. The result has been the almost total destruction of
German commercial interests in the Far East. This has no doubt facilitated the entry
of China and Siam into the war, and those events will in turn complete in the FarEast the process so well begun. With regard to South America, we have been in the
past much hampered by the neutrality of the United States, and we still feel the
continuing effects of her controversial attitude while she was neutral. German firms
cut off from all trade with us and our old Allies have found an outlet for their activities
m North America. We have made and are making urgent representations to the
United States to induce them to change their policy in this respect, and they have
quite recently acquired some of the legislative powers necessary for the purpose.
But they move slowly.
Another very important step would be to cut off from our enemies their financial
relations with neutrals. Now that we command, or ought to command, the money
market of New York as well as that of London, of Paris, and of Rome, an announcement
to neutral banks that they must choose between doing business with us and with our
enemies would, I firmly believe, be certainly successful. We have repeatedly urged
this on our Allies. But foreign financiers are timid, and we are only just beginning
[1030]
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to get replies. Here again the United States is the chief obstacle, for with their help
we could afford to disregard the attitude of our other Allies.
Finally, we should consider further measures for replacing enemy commercial
houses and combinations such as the Metall-Gesellschaft, which still has many tentacles
in Allied countries. 1 understand the Board of Trade has got this in hand, but the
difficulties are great and the progress has not been rapid.
It will be seen that to a large extent the United States holds the key of the
situation. Unless it can be induced to act vigorously and rapidly, not much more can
be done. I suggest, therefore, that the general direction of the policy must be left to
the Foreign Office, working through the Foreign Trade Department, and the Financial
Section of the Blockade. The new Commercial Intelligence Department should also
be able to assist. And it would greatly help matters if means could be found to secure
by a small committee or otherwise the whole-hearted co-operation of the Treasury and
Board of Trade.
I append a memorandum by Sir Ernest Pollock, Controller of the Foreign Trade
Department.
R. C.
September 28, 1917.
i
FOREIGN TRADE DEPARTMENT.

Memorandum on Steps required to give Effect to Views put forward in a Memorandum
on Trade War Policy, dated June 27, 1917.
The present memorandum is concerned with the exploitation of German alarm
as to economic recovery, by means of trade war measures which are bound up with
hostilities, rather than by reinforcing, at the present juncture, the possibility of a trade
w^ar after the war. The effective and early establishment of the British Trade
Corporation and of a British Metal Bank, which was a factor to wmich attention was
drawn in the previous memorandum, is a matter primarily for the Board of Trade, and
is not dealt with further here.
As was pointed out in the previous memorandum, what is required is substantial
damage of a progressive character so that every additional month s war will make
German commercial recovery increasingly difficult. It follows that what is chiefly
important is prospective damage. When once some particular damage has been done
its value lies only in the fact that it is an earnest of more to come, and in the fact
that such further damage will be all the more serious in view of the harm already
done. Our Statutory List policy has been in action for a considerable time, and much
of the harm which we can do by this instrument has been done. While the fact that
this damage has already been effected will serve both to point the moral and increase
the result in regard to any further damage which becomes imminent, our own power
to do further damage by this weapon is proportionately limited.
Action by the United States, and, if possible, by some of the South American
Republics, is in consequence by far the most important element in any effective policy
on the lines in question ; but a considerable further effect, of a progressive character,
could also be secured were the policy underlying our own past actions sufficiently
developed. As was pointed out in the previous memorandum, German overseas
connections are effectually harmed not so much by the cutting off of trade from
German houses as by the actual replacement of the latter as channels of trade.
Further, and very alarming, results, to which German attention is already drawn,
could be obtained by securing for British or Allied concerns, control for some years to
come, over supplies of valuable raw materials, or over facilities, such as wharfage, &c,
where these were specially important. It is the purpose of this memorandum to deal
only with these methods of exercising economic pressure.
1. Any further activity on our part involves difficulty in three directions: in
regard to finance, man-power, and need for expert knowledge. It is thus essential
that such a policy should have definite authority and support from the Cabinet.
In many cases arrangements for powers of issue of capital are necessary if a
British company is to extend its business to occupy openings left vacant by the
operation of the Statutory List, or if it is to secure control over supplies- or facilities.
In certain cases indirect subvention might be worth while. In a number of cases such
a policy is seriously prejudiced by the withdrawal for military service of the foreign
;

travellers agents, &c, of commercial houses, while the total gain to the army from
such withdrawals is disproportionately small. Finally, if such a policy is to be pursued
to the best advantage, as well as if money and men are only to be used when there is a
very real prospect of useful action, it is absolutely and obviously essential that there
should be effective expert control.
2. The Foreign Trade Department provides a secretariat for the execution of such
an extended policy, and its knowledge of the history and results of the statutory list
and of the technical side of that work would of course be required, but the Department
ought to be strengthened by the addition of a small but very strong Committee to
advise the Controller. In view of the continual reference to the Board of Trade and
Treasury, which would of course remain necessary, such a Committee ought obviously
to include representatives of these Departments. It would appear desirable, however,
that any such Committee should consist primarily of business men, in order to secure
the very special knowdedge and experience which would be necessary, both to avoid
waste and mistakes, and also as an essential condition of a vigorous policy.
Making every allowance for present difficulties-for example, the very great
difficulty resulting from the impossibility of maintaining British exports as a result of
tonnage and other obstacles—there is every reason to hope that such a policy pursued
under right direction, could achieve results which would give financial and commercial
opinion in Germany strong added reason to press for an early termination of the war.
3. Another, and important, line of action would consist in a judicious propaganda,
designed for ultimate consuinption in Germany, and calculated to show that the
continuance of the war was producing increasingly serious results in regard to the
prospects of German recovery. Much material already exists for such propaganda,
and use could be made of this and of such further results as are achieved as the policy
is developed. M.I. 76 at the War Office, as well as the Department of Information, are
already undertaking such work, and it is suggested that it should be developed and
extended.

4. As has been said, American action is, however, by far the most important
factor in the problem. The enormous harm is still unexploited which the United
States have it in their power to do to German trade prospects by measures bound up
with hostilities and depending for their effect on the further length of the war. Two
practical problems are involved in this connection. First, how an appeal could best
be made to the States to secure their use of this weapon ; and, secondly, what we would
wish them to do, or, at least, what we should ask so as to put forward the most
effective measures to which they Avould be at all likely to agree.
(i.) In regard to the first point, despatches which cover much of the ground
have already been sent to His Majesty's Ambassador at Washington, and strong
representations have already been made byM. Tardieu on behalf of the French Govern
ment. It would no doubt be desirable that further official representations should be
made both by this country and France emphasising the need for employing in present
circumstances any economic weapons which are CEilculated to be of assistance in bringing
nearer the point at which Germany w ould accept possible peace terms. Experience
would, however, appear to show that such representations will meet with much
opposition and much inertia in the State Department. It now appears to be probable
that the administration of the United States Trading with the Enemy Act will be
placed in the hands of a separate Department. But while this makes it easier to secure
vigorous action, a very serious effort on our part will almost certainly be required.
Indeed, if a result is to be achieved, still more if it is to be achieved without long delay,
it is in the highest degree desirable that the President should be approached directly
or through Colonel House. It is not within the province of this Department to make
any suggestions as to how this could be done, but it cannot be too strongly emphasised
that exceptional methods are necessary if we are to overcome the opposition which is
likely to be encountered from the United States Government, and probably, at least in
the first instance, even from the President himself. .
In this connection and with a view to influencing.opinion in the United States and
securing support for such a policy as is desired, it might be worth consideration as to
whether one or more important British men of business in the United States, ostensibly
at least on private business, should not urge in influential and friendly business circles
the importance of trade, war measures,. .It seems probable that the most effective
method of bringing pressure to bear on the United States Administration in commercial
matters is through the commercial community in the United States, and especially in
Lew lork, which the.Democratic partv are most anxious to conciliate from a political
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point of view. The Merchants' Association of New York is probably the most powerful
commercial body in the United States.
Propaganda of a similar character has been, and is being, undertaken in the most
unofficial mannner by Mr. Broderick, of the Embassy, whose connection with the
Textile Alliance and other War Control Committees in the United States has given
him a wide circle of personal acquaintances among the commercial community.
Mr. Broderick would probably be in a position in consequence to give assistance in
this matter, but it would appear desirable to use also British men of business, in the
manner suggested, both in order to reinforce his efforts and to secure the advantage of
an unofficial channel.
(ii.) The measures which it would appear desirable to propose are fourfold.
(a.) Co-operation in the Statutory List policj^.
As regards the destructive side of that policy-the withdrawal of American trade
from German firms—the present American T/E Bill appears to give the President
sufficient powers. The problem is to secure first that these powers are used especially
in South and Central America, where United States supplies have largely defeated our
efforts, and where it is in consequence possible to do harm which would be essentially
progressive in its effect, and which would have very great effect; secondly, that
genuine United States concerns should be encouraged to replace the German houses
as channels of trade. Doubtless this will add to the American competition our own
houses will eventually have to face, but replacement is of the essence of serious damage
to German prospects, and we have to decide whether such damage is worth the price.
If it will assist to terminate the war earlier on satisfactory terms, there can only be one
decision from a national point of view, and that even if we consider only material
advantages.
(o.) The liquidation, or sequestration, of concerns in the United States, which are
carried on in German interests.
Probably such action, more than any other, would create alarm in important
German circles; on the other hand, more than any other, it is likely to arouse the
reluctance of the United States Government. Fortunately rapid general action
would neither be necessary nor desirable. Provided such firms w ere so controlled as
to prevent fictitious transfer, it would be rather to the good than otherwise if liquidation,
or sequestration, came successively, and rather slowly, starting with the worst. It
Avould only be necessary that it should begin in earnest, and continue fairly steadily.
It unfortunately appears probable that any such action would require further
powers, at least if it was to extend to concerns which had acquired a technical American
nationality. In consequence it is only likely to result, if the United States Government,
and United States opinion, can be brought to see the importance, especially in present
circumstances, and indeed the necessity, of using every weapon afforded by commercial
power.
(c.) Parallel action to that suggested in our own case in regard to obtaining
control over supplies and facilities, and which will affect German recuperation.
Here again this country will have to be content to face, and encourage, and assist
large American gains, but these are well worth while, from our point of view, if a
satisfactory peace at the earliest possible date is in fact the greatest of British interests.
(d.) The declaration by the United States of its intention to use such economic
weapons.
Special German alarm over the possibility of a post helium trade war was largely
due to the advertisement which this possibility received from the Paris Conference. A
declaration by the States of its intention to use, as part of and during hostilities, its
economic weapons, would be likely to be at least as successful in securing attention for
the significance of a trade war as a part of hostilities, and in arousing alarm as to its
probable results.
No attempt need be made here to recapitulate arguments already advanced in the
previous memorandum and in the despatches sent to Washington as to the legitimacy
and humanity of such a trade war. In view, however, of subsequent events, attention
may usefully be drawn to the fact that it is merely using to end this war weapons of
the type of those which Lord R. Cecil has suggested should be used to prevent future
wars. This suggestion has met with considerable attention, is calculated to appeal to
American opinion, and forms one possible basis for approaching the question, the more
so since it constitutes an attempt to bring within practical politics President Wilson's
conception of a League of Nations.
5. Although the co-operation of the United States Government is of far greate
importance, the South American Republics could also play a considerable part in the
r
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trade war against Germany. That this fact is already appreciated in responsible
circles in Germany we know from the articles which have appeared in the press when
ever another country, however insignificant in a military sense, has either joined her
enemies or merely broken off diplomatic relations. Thus even the rupture of relations
BY landlocked Bolivia caused concern in Germany, expressed in the newspapers, to
those who realised how this might eventually affect Germany's economic interests in
that part of the world. Brazil especially offers a very Avide field for measures designed
to inflict progressive damage on Germany's commercial interests, but she has hitherto
shoAvn little disposition to take any effective action in this direction. This Avould
presumably require a declaration of Avar and not merely the present revocation of her
neutrality in favour of the Allies.
In Central America, Avhere commerce has hitherto been dominated by a number of
wealthy German firms Avith headquarters in Germany, Panama and Cuba have actually
declared. AVAR against Germany, but have so far failed to take the only step open to
them which is likely to be at' all seriously felt in Germany, namely, the progressive
liquidation or sequestration of enemy firms in their jurisdiction.
It is very desirable, therefore, to move the Governments of all the countries AAMICH
have espoused the Allied cause to attack Germany's economic interests, a result which
might be secured by an appeal addressed both to their pride and patriotism, and also
to their cupidity. It must, HOAVEVER, BE borne in mind that the Governments of the
South American Republics (especially that of Brazil) look to the United States for a
lead in matters of this kind. From this point of vieAv also the attitude of the United
States Government is of cardinal importance.

As has been stated above, Germany's alarm at the economic measures which the
Allies could take against the Central Powers AVAS greatly increased by the advertise
ment given by the Paris Conference. It has been suggested that if another similar—
but of course more Avidely attended—Conference could be held to endorse the policy
of a trade war as part of hostilities, and if it was suitably stage-managed, it is
reasonable to suppose that Germany's alarm would be greater than ever, and that the
consequences at the present stage of the Avar might be of far more direct importance.
Further, that such a Conference might have other results of value in helping to bring
the small countries into the proposed trade war against Germany; that the smaller
countries would be flattered by an invitation to attend such a gathering, and Avould
probably be the more easily influenced through it to adopt our proposals for the
liquidation or sequestration of enemy firms ; and that countries such as Argentina,
still hesitating to declare Avar or break off relations with Germany might be stimulated
to do so.
This suggestion has been carefully considered. It im^lves in any case some
delay, and it might be used by the representatives of some of the countries concerned
to secure delay and so to defeat the objects in vieAv. It certainly cannot be said
to offer a speedy blow against Germany which would have direct and almost immediate
effect. The suggestion is therefore not further developed herein, though mention is
made of it to show that it has not been overlooked. Such a Conference might, however,
be required, and might be of real use if the purpose for Avhich it was summoned was
to deal with post bellum trade possibilities in so far as a satisfactory scheme can be
devised Avhich Avould constitute an effective threat in certain events, and therefore serve
as a counter in negotiation, and which would at the same time neither be in effect a
confession of military failure nor be unlikely to meet with reasonable agreement.
The very difficult questions involved if any such proposal is to be secured fall outside
the scope of the present memorandum.
ERNEST M. POLLOCK. '
September 19, 1917.

NOTE.

,,.
following are extracts from two telegrams received from His Majesty's
Minister at Berne since the above memorandum was AVRITTEN. They serve to strengthen
tne case for the use of such means of economic pressure as are contemplated in the

above memorandum and its predecessor : and they even suggest that a substantial body
of German opinion would welcome sucli pressure as calculated to bring home the true
position to German opinion, and thus to facilitate concessions which will eventually
have to be made :—
"Professor Jaffe, editor of the periodicals ' Staats- und Wirtschafts- Zeitung' and
' Archiv fur Sozialwissenschaft und Sozialpolitik,' author of several works on political
economy, described as one of Helff'erich's right-hand men, has recently arrived in
Geneva. His views, which may probably be taken as representative of a large body of
liberal opinion in Germany, were given in an interview to a reliable informant."
" Professor Jaffe further suggests that if Germany could be made to believe there
is a serious intention on part of Allies to ' corner' raw material and to impose say a ten
years' embargo on German shipping and trade should the Allies terms of peace be
rejected, it is possible that public opinion would after a short time realise the danger
of such a situation, and would insist on less stringent political terms in order to ensure
economic future. The war could in this way be considerably shortened."
" I t has been decided [by the German Government] to systematise purchase of
foreign raw material after the war in order to prevent, as far as possible, disastrous
effect on German exchange. The following measures are proposed : No raw materials
to be bought excej)t by special licence ; licences to be granted only to large syndicates
or trusts, which are being formed more or less under Government control, to
monopolise principal industries. Endeavours will be made to float loans in countries
supplying raw materials, experience gained in manufacture of war substitutes will be
utilised to economise imports as much as possible, e.g.,, nitrates, new clothing from
old, wood pulp, sacks, mats and rugs from pulp, clothing from nettles, &c."
" As regards existing purchases of raw material for eventual import into Germany,
this was at one time carried out on a large scale, but partly owing to enormous rise in
prices, to difficulties in transmitting orders, and to exchange questions, few, if am-,
measures are being taken by Germany to constitute stocks abroad. In this matter
Germany depends on goodwill of Allies, and this point should undoubtedly be used as
a lever in obtaining political and territorial concessions. Professor Jaffe estimates
that all future commercial contracts will contain binding clauses specifying actual
amounts to be imported and exported between countries concerned."
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G.-160.

ECONOMIC OFFENSIVE.
MEMORANDUM BY THE MINISTER OF RECONSTRUCTION.

(Previous Papers Nos. G.-156, C1.-158, and G.-159.)
IN connection with the important questions raised in Sir Edward Carsons memo-:
randum on Economic Offensive (G.-156 , it may perhaps be useful to furnish the War!
Cabinet with certain supplementary information.
The question of our requirements and possible supplies of materials for industry
after the war was the first question to which I devoted attention on undertaking my
present duties
The interim report of Lord Balfour of Burleigh's Committee drew attention
to certain commodities of which there might be shortages or of which we and our
Allies might possibly be able to secure a substantial measure of control, and a great
mass of valuable information has been accumulated by different Departments. This
informatiou, however, had not been got together in a collected form, and clearly
required supplementing in certain directions
After consultation, therefore, with
Sir Albert Stanley, Lord Robert Cecil, and other colleagues, I have arranged to appoint
a Materials Supply Committee, with the following terms of reference :—
1

To consider and report upon—
1. The extent of the supplies of raw materials w hich in their opinion will be
required by British manufacturers for the purpose of restoring and
developing trade during the period which will elapse between the termina
tion of the war and the restoration of a normal condition of trade.
2. The extent to which such supplies of materials might be obtained from the
United Kingdom or within the empire, or from Allied or neutral countries,
and to make recommendations for the purpose of securing and allocating
any such supplies which might not be available in sufficient quantities and
at reasonable prices through the ordinary commercial channels.
r

For this work I have secured the services of—
Sir Charles Fielding.
Sir Clarendon Hyde.
Mr. Cecil Budd (with the concurrence of the Ministry of Munitions).
Sir Henry Birchenough.
Sir Henry Babington Smith (with the concurrence of the President of the Board of
Trade).
Mr. Wallace Thorneycroft.
Mr. Andrew Weir (with the concurrence of the Secretary of State for War).
This Committee will collect together, either through individuals or through sub
committees and consulting with the different trades concerned, information on
different branches of subjects, such as non-ferrous metals, textile materials, building
materials, &c.,and arrangements are already well advanced in some directions for these
purposes. The information can then be brought together in a collected form, and the
related questions of finance and tonnage presented therewith. We should thereby
obtain very shortly a presentation of our own requirements with that of the available
possible supplies outside enemv countries.
[10511
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I would suggest, as a step preliminary to the Conference suggested by Sir Edward
Carson in his memorandum at the foot of p. 3, that our Allies should be asked to take
similar steps if they have not already done so. When we know our own requirements
we shall then be in a position to discuss questions of allocation and tonnage between
ourselves and our Allies.
In examiniug this subject it also became apparent that, in a large number of
different Departments, valuable information had been accumulated as to the economic
requirements and efforts of the enemy, but no agency was provided for the information
being brought together in a collected form available for those charged with the
responsibility of dealing with these matters. It is also obvious that in this matter it
is impossible to separate questions of a possible economic offensive from those of
industrial requirements. I therefore called a conference of the different Departments
which possessed or had collected this information, and I found them to consist of the
following : —
The
The
The
The
The
The
The
The

War Cabinet Secretariat,
Treasury,
Colonial Office,
Admiralty,
War Office,
Board of Trade,
War Trade Intelligence Department, and
Department of Information.

After conference with my colleagues, with a view to bringm^- all this information
into a compact form, I have appointed a Committee, under Sir A* thur Steel Maitland
as chairman, consisting of representatives of:—
The
The
The
The

Admiralty,
Board of Trade,
Foreign Office (War Trade Intelligence Department),
Ministry of Reconstruction,

with the following terms of reference :—
To bring together and classify the available information bearing on economic
conditions in enemy, Allied, and neutral countries, with special reference
(a) to commercial and financial questions likely to arise in connection with
peace negotiations, and (6) to the furnishing of such information as may be
required by the Minister of reconstruction for the assistance of the Raw
Material or other Committees set up by him.
This will, in some measure, help to meet the need suggested in paragraph (2) at
the top of p. 3 of Sir Edward Carson's memorandum.
Our final requirements of materials necessarily involve an examination of the
demands upon our industries already formulated or likely to be forthcoming for
different classes of work, and this again must affect, in some measure, the order of
demobilisation of the Forces. I am not altogether, therefore, quite satisfied that the
proposal in the final paragraph of the memorandum on the top of p. 4 can fully meet
the requirements of the case, but it will be doubtless considered when the Cabinet
discusses the question as a whole.
(Initialled)
C. A.
Ministrij of Reconstruction,
September 28, 1917.
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TRADE WAR.
A ROUGH PRELIMINARY NOTE BY MR. MONTAGU.

(Previous Papers Nos. G.-156, G.-158, G.-159, aud G.-160.)
1. IT is a matter to me of profound satisfaction that the Cabinet is considering an
economic offensive against the Central Powers.
2. It is, believe me, in no spirit of egotism that I would venture to tell the
Cabinet that I wrote to the Foreign Office on the 11th December, 1915, following a
letter on the same subject to Mr. Asquith, to say, " The time may come when we
ought to say to Germany that if the Germans do not make peace on our terms we shall
prevent them rehabilitating themselves after the war. To be in a position to say this
at the right moment requires immense preparation
We must now negotiate
with as many,Powers in the world as possible (presumably all our Allies, and possibly
even Spain and—who knows ?—the United States) a treaty, under which we shall be
prepared at the right moment to say to Germany that we shall issue a prohibition of
German goods or a prohibitionary tariff which we have agreed to keep in effect for two
years for every month Germany prolongs the war."
3. I followed this up with a Memorandum to the late Cabinet in 1916, and whilst
I was at the Reconstruction Committee, travelling outside our business, we made the
same recommendation to the Government.
4. The arguments for such a proposal seem to me very strong. The Allies require
geographical and political guarantees as a result of this war. Germany requires
economic guarantees far more than either of the others. Even if the peace which we
eventually achieve is not one which will give us all that we should like, the power of
such a treaty with our Allies as I had in mind in 1915 for threatening Germany would
he invaluable in negotiation.
5. Those who study the German character have always assured me that, as is to
be expected from a scientific -nation, the German people like to cut their losses. It
is a magnificent thing never to know when you are beaten ; it is not scientific—it is too
hot-blooded for that—and I can conceive that those who control affairs in Germany are
constantly looking to what they stand to gain and lose, what chances they have of
rebuilding. Ever since the Paris Conference resolutions were published, the German
people have been told in numerous newspapers and speeches that they are fighting to
maintain their economic principles. If it were now made clear to them, not by a
brutimi fidmen, but by a solemn treaty, that the longer they fought the more certain
they were to lose their economic freedom, I can imagine that they would increase so
far as was possible their military activities, from which I presume we have nothing to
fear, and then when this failed they would sit down to realise as the days and weeks
passed that the longer they fought the more certain would be their ruin.
6. As time has gone on the entry of new Powers into the fight on our side, until
practically the whole world is included, makes a treaty of this kind far more possible
than it was before the"'continent of America, for instance, came into the war, and far
more likely to be effective.
7. It is noteworthy that Protectionists and Free Traders alike in this country are
willing and anxious to see this policy adopted, and I conceive it to be of the highest
importance that a conference of the Allies should be summoned at once with a view to
the conclusion of such a treaty.
8. I hope that the consideration would not merely be a consideration of refusing
to buy from our enemies if they do not make a satisfactory peace, but a consideration,
of refusing to sell them their necessary raw materials, of breaking post-war contracts,
of denying them access to our ports, of refusing them coaling facilities throughout the
world.

Paris Conference.
9. The consideration of the policy of an economic war now makes it all the more
certain that the Paris Conference resolutions ought immediately to be discarded and
abandoned. They were always really framed more to make peace between Free Traders
and Protectionists than for practical utility. They were always framed more to hit the
enemy than for our own needs, and they have been rendered absolutely useless by the
facts that the United States have come into the war, and that most of the signatory
Powers have made reservations and qualifications since which would make it impossible
to carry them out. They have become dangerous because most o£ the official activity
connected with the preparation of post-war economic policy proceeds on the assumption
that the Paris Conference resolutions hold. That assumption ought to be swept away,
and a surer foundation for our policy, to which the United States are a party, ought to
be sought.
10. Enemy trade would be governed by the treaty formed for the purpose of eco
nomic war, and the new economic resolutions ought, I would submit, to be based on Allied
requirements. Trade prosperity in the future will rest with those who can first get
their demands for raw material and tonnage satisfied. Upon this satisfaction depends
not only our trade, but the employment of our returned soldiers. I would hope that
the Allies would agree to maintain State control over shipping, State control over food,
State control over imports, and State control over exchange until anyhow we have
returned to a proper peace footing. Otherwise we shall have a scramble for raw
material and food and shipping (which are not sufficient to go round), and those who
can finance their purchases quickest, even though those purchases are not of prime
necessity, will usurp tonnage space.
11. If this were agreed and arranged, it would follow that we ought to have
inter-Ally purchasing bureaus continuing during the transition period.
12. I have written these notes in great haste, for I only received this morning the
War Cabinet Papers in their complete form, and I understand the discussion is coming
on to-morrow ; but I would submit that a conference should immediately be summoned
(1) to deliberate on the methods for carrying on an economic war; and (2) to replace
the Paris resolutions ; and* that whereas we should be hastening, as 1 think, the time
of peace by success in (1), we cannot make preparation for that peace without success
13. A successful policy in these two matters would have another advantage. I
can conceive nothing raore fatal to the future of our trade, and indeed to the future of
our political life, than to come again to the economic controversies of the period before
the war. There would seem to be a large measure of agreement on an economic war
during the war, even if it entails post-war commitments. There would seem to be
substantial agreement that those who hold, as I hold, the economic faith of Free Trade
must be prepared to sacrifice sound economic doctrine for considerations of defence, to
maintain the key supplies in time of danger, to control national assets, although I hope
that nothing will be done to foster ke\ industries which does not ensure the control of
prices to the consumer and the control by the State of method in the interests of
progressive development. On the other hand, there would seem to be a modification
of the view of some at any rate among those who were Tariff Reformers, a reluctance
to embark on a policy, apart from considerations of punishing the enemy, which would
penalise our Allies, and it might well be that the Corn Production Act, together with
the deliberations of Mr. Longs Committee, may settle Imperial preference mainly on
other than fiscal lines.
14. For these reasons, the economic war and the renewed deliberations on the
topics of the Paris Conference may lead for the British Empire to the great good of a
settlement, for the time at anv rate, of urgent economic problems.
(Initialled)
E. S. M.
India Office,
October 8, 1917.
r
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REPORT
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THE

EGYPTIAN

ADMINISTRATION

COMMITTEE.

(This Report was written by Lord Curzon, and adopted by the

Committee.)

T H E appointment by the W a r Cabinet of a Committee to consider the future
conduct of Egyptian administration in this country arose out of a Paper, submitted
by Lord Edward Cecil, proposing the immediate creation of a separate Department
or Ministry in London, distinct from the Foreign Office both in its location, staff,
and traditions, though nominally under the Secretary of State for Foreign Affairs.
This Department was advocated on the ground that the affairs of Egypt had already
become, and with the close of the war would in an ever-increasing degree continue
to be, administrative rather than political; and that, as such, they required treat
ment by experts with special experience such as the Foreign Office staff could not,
except in rare and accidental circumstances, provide. I t was contemplated that,
such a Department might, if the close of the war left both Aden, Arabia, and
possibly Mesopotamia either in British hands or under a British Protectorate,
expand into an entirely new organisation which might be divorced from tfie Foreign
Office altogether.
These proposals were supported in evidence by Sir H. McMahon, but were con
tested in printed memoranda submitted by Sir R. Graham and Lord Hardinge,
and in oral evidence by Sir M. Cheetham.
Mr. Storrs wrote a draft report which, while correctly interpreting the general
sense of the evidence and the broad deductions to be drawn from the enquiry, j
appeared to import into the proceedings pf the Committee an undue proportion
of the evidence itself, and to be more precise and definite than was justified by
what had actually taken place.,
Lord Milner subsequently wrote a note in which he placed himself, on 'the
whole, definitely on the side of Lord Edward Cecil.
At a still later date, a note by Mr. Montagu, Secretary of State for India,
who had stopped in Egypt on his way out to India, was circulated to the WarCabinet, in which he adumbrated, as the future solution of this Eastern problem,
the perpetuation of something like the present Middle East Committee, providing
for the due co-ordination of the Home with the Indian points of view.
In these circumstances it is not easy to construct a report which will do full
justice to all these varying views, or succeed in fusing them into a harmonious
whole.
Nevertheless, there was, I think, a sufficient preponderance of opinion in favour
of certain propositions to justify an effort to place them on record, both for
immediate use and possibly for ulterior action.
1. There was a general agreement that, should the war result in placing the
administrative control of Mesopotamia and Arabia in British hands, there would
require to be a new Department in the Home Government to deal specifically with
these problems, together with those of Aden, Egypt, and the Sudan. What form
it should take, whether it should or should not be a Department of the Foreign
Office, it was unnecessary and would be premature to decide; though the preponder
ance of opinion was clearly opposed to any complete divorce from the Foreign
Office.
2. A second alternative, which might present itself at the close of the war,
would be the administration by the British Government of Egypt, including the
^utlan and Aden, together with the political relations of the Hejaz, assuming this
^mgdom to survive, but without Mesopotamia and Arabia in its broadest sense,
assuming the two latter not to pass into the British sphere. For such a contingency,
again, the creation of a new organisation might very likely be required.
3 Palestine, which had not then been successfully invaded, was not mentioned,
-but whatever the form of future political control, whether British or international,
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the representation of Palestinian interests, whether it was or was not supervised
from Cairo, would also fall under the charge of the same body, Department, or
organisation in London,
4. There remained the case of Egypt during the war, that is, until such period
as the solution of the larger problems should have assumed a much clearer and more
definite shape. I t was felt that the association of administration with diplomacy
in Egypt was, and must continue for some time to be, so close that it was out of the
question at this juncture to remove Egyptian affairs from the Foreign Office.
Fortunately the latter is peculiarly fortunate in possessing at the present time an
Assistant tinder-Secretary, Sir R. Graham, with exceptional Egyptian experience;
and there was a general consensus that it would be a great mistake not to profit by
his services as the Assistant Under-Secretary responsible for Egyptian affairs,
assisted, as he no doubt would be, by a British official of special Egyptian experience.
5. Either now or as soon as the increase of business demanded, it was thought
desirable that this Department should be strengthened by the addition of a limited
number of officials from the Anglo-Egyptian Service, selected because of their
special familiarity with the administrative problems of Egypt, to which country
they would revert after a few years' service in the Foreign Office, thus maintaining
a constant flow not only of fresh blood but of recent experience. The diplomatic
side of the work would be performed by Foreign Office clerks or officials similarly
assigned for the purpose. I n this way would be constituted a separate department
of the Foreign Office capable of expansion, when circumstances required, either
into a larger and better-equipped body still under the Secretary of State, or
into the more independent organisation which was the ideal of some of the
witnesses.
(Initialled)
C. OF K.
2, Whitehall Gardens, S.W.,
February 20, 1918.
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MEMORANDUM BY SIR ALBERT STANLEY AND REPORT OP A COMMITTEE APPOINTED
TO CONSIDER THE QUESTION OF THE REORGANISATION OF THE BOARD OF
TRADE.

AFTER the war much greater demands than heretofore will be made upon the
Board of Trade by the commercial and manufacturing interests of the country for
guidance and help," and it is essential that, steps should be taken to secure greater
Governmental vigilance and initiative with a v i e w to the maintenance of our "commercial
and industrial position.
So far as relates to Commercial Intelligence, the position will, I hope, be adequately
met by the new organisation which is now- being set up jointly by the Board of Trade
and Foreign Office. But this only covers a comparatively small part of the whole
ground. There is a widespread demand for a strengthening of the Board of Trade in
other directions, and I accordingly invited a small informal Committee, consisting of
Sir Clarendon Hyde, Sir A. F. Firth, Bart., Mr. H. J. Mackinder, M.P., and Mr. C. T.
Needham, M.P., to assist me by making enquiry into the organisation of the Board of
Trade, and by framing proposals for such changes and developments of that organisation
as they might think necessary to increase the efficiency of the Board and adapt it for
meetino- the growing demands which will be m ;de upon it in the future.
The Committee have presented a Report which is annexed to this Memorandum.
Subject to certain modifications in detad, I am in general agreement with the Committee's
recommendations, and as it' is in my judgment of the greatest importance that the
Department should be ready and equipped to meet its n e w responsibilities immediately
on the termination of the war, and sh mid be in a position to make adequate preparations
to that end, I propose" to take immediate steps to put the scheme into operation, at
least in its main outlines.
The following are the principal features of the scheme :—
1. The work of the Board of Trade to be organised in two main divisions dealing
respectively with—
(a.) Commerce and Industry ; and
(b.) Public Services and Control.
The Division of Commerce and Industry will be entirely concerned with the develop
ment of trade, with vigilance, with suggestion, with information, and with the duty of
thinking out and assisting national, commercial, and industrial policy. The Public
Services and Control Division will be primarily engaged in the exercise of statutory and
other regulative functions now or in the future entrusted to the Board of Trade. It
will therefore include the present Harbour, Marine, Railways, Companies, and Bank
ruptcy Departments, and possibly also the Patent Office.' " Each division will be in
charge of a Joint Permanent Secretary, but the Permanent Secretary in charge of the
Commerce and Industry Division will rank as senior.
2. For the purpose of determining questions of policy arising in either division or
affecting both divisions, there will be regular meetings of the. President, the two Joint
ermanent becretaries, and the Parliamentary Secretary, who will thus constitute an
effective working Board.
3. The Commerce and Industry Division will be concerned with a great number
and variety of matters, and will accordingly be divided into a number of sections or
departments. Each of these sections will be in charge of an officer of Assistant
:i:

* I have not yet finally determined on which side the Patent Office shall be.
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Secretary rank (termed "Directors" in the Report), but the organisation will be kept
as flexible as possible, and the heads of the various sections will be in coustant consulta
tion with each other, and, so far as possible, will be interchangeable. An important
feature of the scheme is that there should be one or more " Directors " in excess of the
number of sections, so as to provide for special investigations and missions, &c.
4 . The first sections to be organised will be for :—
(a!) Industrial Development.—A new department, dealing with home industries,
with special reference to their development and stabdity, production, and
the economic strength of the country generally; with questions of policy
connected with trade monopolies and combinations, alien penetration into
British industries, and the promotion of new trades. (This section will
deal with matters within the scope of the Board of Trade relating to
industrial reconstruction.)
(b.) Overseas Commerce ithe present "Commercial Department"), including such
matters as commercial treaties and agreements, foreign and Dominion tariffs
and tei.de regulations, and all other matters within the scope of the Board
of Trade relating to the protection and furtherance of British commercial
and shipping interests in foreign countries and other parts of the Empire.
(c.) Commercial and Industrial Information.—This proposed section will, in fact,
be the new Department of Commercial Intelligence which is being set up
under the arsangements recently concluded between the Board of Trade
and the Foreign Office.
(d.) Industrial Power and Transport is a new and very important section, charged
with the consideration of all questions of general policy relating to transport
in its commercial aspect, including shipping, canal, and railway rates and
facilities, through railway and ocean routes, shipping conferences, &c. It
will also deal with questions of policy relating to industrial power, including
the generation and distribution of electricity, gas and water power for
industrial purposes, the conservation of fuel, &c.
(e.) Statistical Section.—This will consolidate and centralise the w ork of the
present Census of Production Office and the various other sections at
present charged with the preparation of the many Statistical Returns
issued by the Board of Trade.
r

f). There will be a strong Advisory Council thoroughly representative of the
commercial and trading interests of the country.
6. There wdl be certain consequential changes and regroupings in the ca^e of the
departments which fall within the " Public Control " Division, but none of these raise
any general question of policy.
7. The arrangements thus outlined will involve certain additions to the higher
ranks of the staff of the Board of Trade, and an increase in personnel in some
directions. I am convinced that the organisation which I now propose will result in
the greatly iucreised efficiency of the Department, and will be cordially welcomed bv
the commercial and industrial community, and I therefore propose to cany the proposed
arrangements, into effect forthwith, so far as it is possible to do so during the war, in
order to be fully equipped to meet the post-war needs of British commerce and
industry.
A. H. STANLEY.
Board of Trade, October 30, 1917.

Report of a Committee appointed to consider the Question of the Reorganisation of
the Board of

Trade.

The Right Honourable Sir Albert Stanley, M.P.,
President of the Board of Trade.
Sir,
1. In accordance with- the duty imposed upon us by you, we have undertaken a
confidential examination of the commercial side of the Board of Trade with a view to
the framing of proposals as to measures for strengthening the Governrnont machinery
for dealing with trade questions and adapting it to meet the larger demands which will
in the future be made upon it in respect of the ever-growing needs of British commerL-e
and industry.

2. We have had the advantage of hearing the views of the Permanent Secretaryi
an d of the Second Secretary, the Assistant Secretary in charge of the Commercial
Department and the Comptroller-General of the Commercial Intelligence Department,
whilst additional information has been furnished to us by Mr. Ashley. Further, in
order that we might have a complete view of the present activities of the B^ard of
Trade and the nature of its work, we have thought it advantageous to consult with
the Assistant Secretaries having charge of the Harbour, Marine, and Railway Depart
ments, the Comptroller of the Companies Department, the Comptroller-General
of Patents, the Inspector-General in Bankruptcy, and the Director of the Census of
Production.
3. It was apparent at once that the Board of Trade has in the past not considered
the promotion or assistance of home trade to be one of its main functions, its com
mercial side was chiefly devoted to the assistance of British trade abroad by the
collection and dissemination of information, the collection and publication of foreign
trade statistics, the advising of the Foreign Office in respect of commercial treaties and
other international agreements, and to dealing with the individual compFints of traders
carrying on business abroad, and their rectification, where possible, through the medium
of the Foreign Office. But it appears to us obvious that British trade in the future
will require many more services from the Board of Trade than it has been accustomed
to receive in the past. The demand for a separate Ministry of Commerce and Industry
has, we think, been largely due to the absence from the Board of Trade of any
Department which was directly charged with the safeguarding and development of home
trad^, with vigilance as to the inroads of foreign manufacturers on British markets,
and with watching for gaps in the chain of British manufactures. There has also been
obviously a lack of any home policy with respect to a large number of trade matters
which will be more or less indicated in this report.
4. The Board of Trade will naturally be primarily interested in trade questions
from the point of view of the producer, manufacturer, and distributor ; on the other
hand, it should not overlook the interests of the home purchaser and consumer, and in
this respect should exercise functions altogether distinct from those of the various trade
associations throughout the country. Each trade association is necessarily prone to
regard trade questions from the point of view of its own trade to the exclusion often of
all outside considerations. It will be the duty of the Board of Trade to look upon
all trade questions as a whole, and regard them from the standpoint of national
interests.
5. A great many functions discharged by the Board of Trade at the present time
are regulative only. The Harbour, Marine, Railway Companies and Bankruptcy
Departments and the Patent Office are occupied to a predominant extent and in some
cases almost exclusively with the discharge of certain statutory duties and the adminis
tration of detailed legislative enactments. They have in some respects considerable
discretionary powers, and we recognise that from time to time questions of policy in
which those departments are largely concerned do arise. The heads of those depart
menls must, with regard to matters coming within their scope, be advisers of the
Board on questions of policy, but whilst w e are quite alive to the symmetrical
advantage of treating each subject comprehensively by itself, so that policy and
administration may go hand in hand, we believe that to leave questions of policy
entirely, or even mainly, to these departments would lead to a certain amount of
suspicion on the part of traders that control was aimed at, and would largely restrict
the authority and influence of the Board.
6. For whilst the function of the Board on its commercial side will be to act as a
friendly adviser of British trade and to take an active interest in everything that
promotes or develops the commerce of the United Kingdom, we feel bound to enter a
warning against any attempt to establish a bureaucratic control of the operations of
British traders and manufacturers. Any such attempt must in our judgment not only
be doomed to failure, but exercise a detrimental effect on British trade.
For this reason we think it is essential that the commercial side of the Board of
Trade, which will be concerned with the promotion and development of British
commerce and industry, should be kept as separate and distinct as possible from the
regulative and administrative departments, that is, those which are principally concerned,
as we have said, with the discharge of statutory duties. In sayiny this, howevt r, we
wish to make it quite clear that the work done by those departments in the past
appears to us to have been valuable and necessary, and it does not seem that any such
work should be discontinued in the future. On the contrary, the departments in
question should, where they require it, be strengthened ; and in particular we think that
T
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the heads of those departments, though responsible for the administrative work, should
have the services of such numbers of principal clerks as may be necessary to prevent
actual Ministerial work devolving unduly upon them, so that they may be in a position
to devote all the time that may be necessary to advising the commercial side of the
Board on all questions of policy, where their practical experience should prove of the
greatest value.
7. For the purpose of securing the division of functions which we advocate, whilst
at the same time securing joint consideration of all the questions affecting both sides of
the work of the Board- and maintaining unity of direction, we have come to the
conclusion that the Board should be divided into two main divisions:—
(1.) A division of Commerce and Industry, which would be entirely concerned with
the development of trade, with vigilance, with suggestion, with information,
and with the duty of thinking out, unifying, and assisting national,
commercial, and industrial policy ; and
(2.) A division of Public Services and Control, which would be primarily engaged
in the exercise of statutory regulative functions now or in future entrusted
to the Board of Trade. In this division we should include the present
Harbour Department, possibly with some change of name (such as the
" Public Utilities Department"), which would better indicate its scope, the
Marine Department, the Railway Department, the Companies Department,
the Bankruptcy Department, and the Patent Office.
8. As regards the Patent Office, the Comptroller-General of Patents is entrusted
by statute with considerable powers of a judicial nature, and is also the expert adviser
of the Board of Trade on questions of Industrial Property. But whilst the ComptrollerGeneral himself thus occupies a special position, by far the greater part of the work of
the Patent Office is of an administrative character, and we are of opinion that the
Office should be placed in the Public Services and Control Division, though the
Comptroller-General would remain the principal expert adviser of the Board, and be
constantly consulted on questions of policy.
9. From a logical point of view, it seems inconsistent that the safety of railway
men, sailors, and pa-sengers should be entrusted to the Board of Trade, whilst the
safety of miners and operatives is in charge of the Home Office. We recognise,
however, that logic does not enter into the consideration, and that both Ministries
can be indifferently charged by Parliament with like if non-competitive functions.
The advisability of regrouping the analogous work of the Board and other Ministries
forms no part of our reference.
10.. For the purpose of carrying out the duties of the Board as thus divided, it
appears to us to be eminently desirable that the present office of Permanent Secretary
should be converted into two Joint Permanent Secretaries, one for each division, the
intemVon being that whilst each Joint Secretary should be primarily concerned with the
work of his own division with definitely delegated authority and responsibility in
respect of it, he would nevertheless be acquainted with and equally responsible for the
work of the other division, for it is essential that, however much the various depart
ments are nominally separated, they should in the minds of the Secretaries, be considered
as parts of a complete organised whole. Each Secretary will, of course, have free access
to the President, but we think that the Permanent Secretary in charge of the Commerce
and Industry Division should rank by courtesy as the senior official.
11. We have considered the advisability of interpolating a Permanent VicePresident of the Board of Trade, whose functions would be to exercise a general
supervision and see that the de -isions of the President were carried out, but who should
not be responsible for the actual conduct of either division. There seems, however, no
real opening for such an official, and it is possible that he would find himself without
sufficient occupation except during the interregnum caused by change of President or
during the absence of the President for any reason. There is the further disadvantage that
a Vice-President of strong, personality, with insufficient work, would tend too often to
become, as a senior official, one to whom the Permanent Secretaries would refer matters
for decision, and who would be regarded by them as a responsible chief. The result would
be that the present system by which much of the weight of the Board of Trade is con
centrated on one man would be re-established. The objective to be had in view is to
increase the number of responsible officials answerable directly to the President. The
interposition of a Vice-President or of a third Permanent Secretary without definitely
assigned duties acting as the Presidents right-hand man, would, we believe, weaken
the responsibility of the two Permanent Secretaries, and tend to give rise to jealousy

and friction. We, therefore, cannot recommend either of these appointments, though
their convenience from some points of view is obvious.
12. Questions of policy may originate either within or without the divisions. But
such questions should usually be examined by the divisions or departments concerned,
and should then come up for discussion at a meeting of the President, the two
Permanent Secretaries, and the Parliamentary Secretary, who would call into consulta
tion the heads of the various departments, both advisory and administrative, and any
other persons whose opinion they may think likely to be of use. This would seem to
provide the best means of arriving at a correct and well-informed solution, the final
decision of course remaining with the President himself.
In the absence of the President we think the Parliamentary Secretary should
preside, both at these meetings and also at the meetings of the Advisory Council,
referred to later in this Report. If it were possible for the President to have some
voice in the appointment of the Parliamentary Secretary, we should regard it as a
distinct advantage.
13. We do not think it necessary to make any further suggestions as to the depart
ments whose main concern is the exercise of the regulative powers and duties of the
Board, and we proceed to discuss the organisation of the Division of Commerce and
Industry.
That division will be concerned with a very great number and variety of
matters, and whilst we recognise that it will be necessary for the carrying on of its
work for those subjects to be divided into various sections, we regard it as of great
importance that the organisation of the division should be as flexible as possib'e, and
that every effort should be made to secure that any such grouping as may from time to
time be adopted shall not become stereotyped. For this purpose what we should wish
to see is the appointment of a number of officials to be called Directors of a standing
corresponding to that of the Assistant Secretaries in charge of the departments on the
Public Services and Control side, to whom groups of matters would be referred by the
head of the division from time to time, but who would not regard themselves or be
regarded as assigned permanently to the charge of those groups, and should be readily
interchangeable. The number should not be fixed, but should be capable of temporary
or permanent increase, according to the changing needs of the department. Provision
should be made for filling a proportion of these posts from outside the Civil Service.
14. It is in our opinion very desirable that the officials whom we have styled
Directors should be enabled to make frequent visits to the chief centres of commerce
and industry, and to attend meetings of representative Chambers of Commerce and
Trade Associations, and should also go abroad from time to time on special missions.
This would widen their knowledge and experience, and also give them that personal
acquaintance with manufacturers and merchants which we think is essential if the
Department is to command the general confidence of the trading community. In order
to allow of Directors being seconded for foreign visits, and for the purpose of the
investigation of special economic problems from time to time, it would, in our opinion,
be advisable to appoint a small number of Directors in excess of the number actually
required by the grouping of the matters dealt with in the Commerce and Industry
Division, these ' free " Directors being utilised both for special work and for taking the
places of any of their colleagues detached for special duty.
15. As there will be a number of these Directors, it would probably be advisable
that, say, two of them should rank as senior and act as assistants to the Joint PermanentSecretary in charge of the division; but just as we think that there should be no
stereotyping of the matters entrusted to the various Directors, so we are of opinion that
there should be no stereotyped division of work between the two assistants to the
Joint Permanent Secretary,, and that the functions discharged by each should be
variable, and in fact be varied from time to time. It will he necessary, in order to
enlist and retain the confidence of the trader, that certain Directors should be assigned
for limited fixed periods to each section within the division—so that the trader may know
and have confidence in the Director whom he comes to consult.
The relative
co-Director assigned as under-study to one or more particular groups of subjects should
take every opportunity to form the acquaintance of the trader when he calls on business,
so that the transfer of the Director to other work, or his absence on the business of
his section, would permit his co-Director to take on his work either as successor or in
charge without, disturbing outside relations.
16. Subject to these main principles, we proceed to outline the work which we
think might betaken by the Commerce and Industry Division, indicating the sections
into which it might, in the first instance, be organised. These sections would naturally
be added to or varied from time to time.
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(1.) Industrial Development and Business Organisation,—To this section would
be allotted, in the first instance, all subjects which do not naturally fall into one or
other of the sections named below. It would from time to time divest itself of any
growing subject by constituting a fresh section. The subjects with which it should
deal at the outset would include all enquiries into the state of the industries of the
country, with special reference to their develpment and stability, production, imports,
and exports, and the economic strength of the country generally. Amongst the matters
to be dealt with will be questions of policy connected with trade monopolies and
combinations, their organisation, conduct, and. management; State action as to alien
penetration into British industries ; investigation into the state of key industries and
other industries essential to the national safety and for the security of trade; questions
of nolicy as to the promotion of new trades; questions in connection with such matters
as the conservation of the mineral resources of the country, cotton growing within the
Empire and the supplies of other raw materials for which this country is dependent on
imports—rubber, timber, wool, jute, tin and other metals; the improvement of the
classification of imports and exports both in this country and the Dominions; questions
of policy (domestic and international) relating to Industrial Property (Patents, Trade
marks, Designs, Copyright, and Merchandise Marks), including the harmonising of the
Empire Laws in relation to such matters.
The work of this group would be of very great importance and would need a larger
number of Directors than any other section.
(2.) Overseas Commerce.—This would include the work of the present Commercial
Department; such matters as commercial treaties and agreements, foreign and
Dominion tariffs, and trade regulations, and all other matters affecting British,
commercial, industrial, and shipping interests abroad, in respect of which the Board
will play an increasingly important part as adviser of the Foreign, India, and Colonial
Offices. Included in its work should be the watching and reporting upon the effect of
dumping and of any anti-dumping legislation.
(3.) Commercial and Industrial Information.—This would include the work of the
present Department of Commercial Intelligence, namely, the collection and distribution
of trade information both at home and abroad, the supervision of the work of trade
commissioners, and correspondence with consuls and other official commercial
representatives in foreign countries. We desire to emphasise the importance which
we attach to this section. The work which has hitherto been carried on must in
future be considerably extended. The Exhibitions Branch promises to be an increasing
factor in the development of British trade. The " Board of Trade Journal," which we
consider of increasing utility, should be kept thoroughly up to date, especially with
regard to all matters relating to the development of new trades and new branches of
trade within the United Kingdom.
We think that the section should take into consideration the advisability of
establishing branch offices for information purposes in the chief centres of industry
where information of local importance should be specially registered, as well as at the
Central Office. We are of opinion that the Central Office will afford the best
assistance to trade generally if it continues to be located in the City of London.
(4.) Transport, Light, and Power.—This would include the consideration of all
questions of general policy relating to transport, including shipping, canal, and railway
rates, shipping conferences, and other transport combinations; the question of the
conservation of fuel, and all questions of general policy regarding the generation and
distribution of electricity, gas and water power, including the restriction of industrial
and trade developments, owing to the existence of rights of way (e.g., unreasonable
prevention of way-leaves for coal or for transmission lines for electricity, and the
impeding of the construction of docks and harbours by public rights of way). To
this section would also be assigned the growing questions connected with Aerial
Transport.
17.. Provision should also be made for the Commercial and Industrial Division of
the Board being in constant and close communication with the Department of
Scientific and Industrial Research, and any other official bodies, such as the Imperial
Institute and the National Physical Laboratory, and unofficial bodies, such as
the Engineering Standards Committee, whose work has any bearing on the matters with
which the division would be concernd.
18. To the Commercial and Industrial Division of the Board of Trade there should
be attached a strong unpaid Advisory Council, thoroughly representative of the
commercial and trading interests of the country.
We suggest that the trade

committees now in existence,^ with any alterations in personnel that may be^expedient
to make them really representative, should be maintained as standing; Advisory SubCommittees until after the period of reconstruction, and the question of their reconstitu
tion should then be considered.
The Chairmen for the time being of these sub-committees should be ex officio
members of the Advisory Council, which should also include representatives of the
Association of Chambers of Commerce and other leading trade associations, such other
Government Departments as the Foreign Office, the India Office, and the Colonial
Office, and also of the Dominion Governments. The representation on the Council
should be based rather on industries than on geographical areas, and for this purpose,
in addition to the representation given through the Association of Chambers of
Commerce, some of the more important and comprehensive trade associations might be
invited to nominate representatives. Provision should also be made for the repre
sentation of financial interests, and whatever rights on nomination be accorded to
associations, we think the President should reserve to himself a certain number of
appointments.
19. The fact that a sub-committee exists for any particular branch of industry, and
that its chairman is ex officio a member of the Advisory Council, should not exclude the
appointment of other representatives of that industry. As a first list of trades which
might be represented we suggest for consideration the Shipping Industry, the Coal
Trade, the Heavy Iron and Steel Industries, the Sheffield and Birmingham Districts
Metal Trades, the Electrical Trades, Shipbuilding, the Leather Trades, the China and
Glassware Trades, the Paper Trade, and possihly the Food Export Trades. In the cases
of the Textile Trades (cotton, wool, silk, linen, jute) and the Chemical Industries
provision would necessarily have to be made for the representation of the various
branches.
We think that some provision should be made for the representation of the
merchant class.
20. The Advisory Council should meet at least monthly and have a General
Purposes Committee, constituted by rota, meeting weekly. It should be arranged that
one-third of the members of the Advisory Council retire each year " the first retire
ment being at the end of the second year), and are not eligible for re-election until at
least one vear has elapsed. Any vacancy should be filled, so far as possible, by the
appointment of a new representative of the same particular interest.
21. The Trade Advisory Sub-Committees, as to which there should be some similar
provision for systematic changes of membership, would be called together from time to
time as occasion arises, and any officials in the Commerce and Industry Division who
might be concerned with the business of the Committees would attend as a matter of
course.
22. Statistical Department-This
department should consolidate the Census of
Production and the Statistical sections of the present Commercial Department; it
would have charge of the Census of Production, whether quinquennial or at more
frequent intervals, and should also have charge of the collection, compilation, and
publication of all statistics relating to railways, shipping, cotton, and other raw materials,
and foreign commerce, and of the preparation of the various annual publications of the
Board, so far as these do not relate to the regulative work of any department on the
Public Services and Control side, i t is, however, most desirable that the head of
the Statistical Department should also exercise consultative functions with respect
to these purely departmental statistical publications, but by far the greater part of his
work will be related to that of the Commerce and Industry Division. We believe that
more valuable results would be obtained from the formation of such a statistical
department as we propose Under the direction of highly-trained statisticians (and for
this purpose the head of the department should have at least two highly-trained
assistants well paid) than are likely to be obtained by the maintenance of a number of
small statistical divisions under competent but not highly-skilled clerks. The heads of
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1. Financial Facilities.
2. Coal.
I r o n and Steel.
4. E n g i n e e r i n g .
5. Electrical T r a d e .
6. Texiile T r a d e s .
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this department would necessarily have to be in constant consultation with their
colleagues, who would have to make use for their own special purposes of the statistics
prepared by the Statistical Department, so that the salient facts may emerge and not
only correctly tabulated dead figures.
23. There remain three departments to which we have not yet referred, namely,
the Legal, Finance, and Establishment Departments. The first of these was, we under
stand, prior to the war engaged chiefly with work connected with the regulative
departments, and presumably its work would be mainly of that character in the future,
though, as hitherto, the services of the Solicitor will be at the disposal of any part of
the Board which may require them. The Finance and Establishment Departments will
continue to serve the Board as a whole.
24. An organisation such as that we have indicated is outlined in the appended
diagram, and seems to us likely to provide that flexibility and power of expansion which
we think essential, and to place the Board of Trade in a position which would enable it
to command the general confidence of the commercial and trading community, and in
which it would be competent to meet the growing demands of the country for Govern
ment information, assistance, and guidance. We think it of great importance that the
first steps in the creation of such an organisation should be taken at the earliest possible
moment, so that the Board may be equipped to play its proper part during the difficult
period of commercial and industrial reconstruction after the war.
25. We desire to draw special attention to the fact that the Ministry of Munitions
has acquired a vast amount of information both as to the trade of the country, the
possibility of regulating supplies so as to economise waste, the sources of supply of
present and future raw materials, costs of production (so far as the same are not secret
or individual), and the openings for future trade. All this mass of information and
statistics, together with the information to be obtained from the W a r Trade Intelligence
Department, the Censors Department of the War Office, and other War Departments,
will be of great assistance to trade after the war, if intelligently handled. The Board
of Trade should be ready and equipped to take over and deal with these matters, and
should arrange in due time for the transfer to the Board of the services of such suitable
members of the staff of the Ministry and the other departments above referred to as
may be available.
26. We attach much importance to the creation of a class of Foreign Trade
Commissioners not resident abroad, but visiting foreign countries periodically to obtain
a nearer survey of the trade of those countries, to stimulate the work of our consuls,
and to report on possible openings for British trade and on hindrances and drawbacks
from which it suffers.
Whilst we recognise that the Consular Service must remain under the control
of the Foreign Office we consider that closer and direct relations between the consuls
and the Board of Trade should be established and encouraged.
27. The manufacturers and traders of this country wish to have a Government
Department to which they can refer in all questions of difficulty which they cannot
by themselves solve. Many of these problems will have to be solved ultimately by
statute, but until the Commerce and Industry Division of the Board of Trade is
satisfied as to the advisability of adopting any particular line in the national interest,
the President would no doubt hesitate to proceed to obtain statutory powers. On the
other hand it should be the duty of the Commerce and Industry Division thoroughly
to investigate all those questions on the demand of associations or traders, the chief
object being to remove from their path everything which obstructs the free course of
production, manufacture, and sale, and to see that British traders are not hampered
either here or abroad in any unreasonable way, or in any matter in which by careful
intervention on the part of the Board' of Trade a satisfactory solution can be
arrived at.
2 8 . In conclusion, we draw your attention to the fact that for the successful
carrying out of the work of the Commerce and Industry Division, in addition to
inviting more frequently than hitherto the assistance of experienced members of the
public, great reliance will have to be placed upon the efficiency of the senior officials.
It will, we imagine, be frequently a case of obtaining men from outside, as distinct
from ordinary promotion within the ranks of the service. High qualifications and
experience are essential if the Board of Trade is to command the confidence of manu
facturers and traders of the country, and to discharge adequately the duties which
we have in view. We doubt very much whether it will be possible for the Board to
obtain or retain the services of such officials as will be needed at the inadequate rates
of pay now attributed to the senior officials.

Whilst we recognise the social status of the service and the pension advantages
attaching thereto, ttiese considerations are not, in our judgment, sufficient for the
purpose. We venture to direct your earnest attention to this point.
^Ve have &c
C L A R E N D O N G . H Y D E (Chairman).
A. F . F I R T H .
H. J. M A C K I N D E R .
C. T . N E E D H A M .
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PERCY ASHLEY,

August 9, 1 9 1 7 .
PRESIDENT.

Parliamentary
Joint Permanent

I

Secretary.
Joint Permanent

Secretary.

Commerce and Industry.

P u b l i c S e r v i c e s a n d Control.

Indusi rial Development a n d Business Organisation (1).
Overseas Commerce ( 2 )
Industrial a n d Commercial I n f o r m a t i o n (3).
Transpurt, Light, a n d P o w e r (-i).
Advisory

Secretary.

Couneil.

" r-*

31
S t
-2 ft

43

-a
9

£ ft

ba
^ ft

CD CD
S

O 3J
O f t

Trade
Committees.

Statistical
Department.

PRINTED

Finance
Department.

A T THE FOREIGN

OFFICE

Establishment
Department.

B Y C. R.

a

Legal
Department.

HARRISON.-20/10/1917.

C
OD

+S a)

50
O

M 53

el
a)

si

P3 C
General urposes
Committee.

O w

acS o*cd

43
43

03

Printed

for the War Cabinet.

October 1917.
' r

V
SECRET.
G.-164.

A
I
WAR

CABINET.

T H E ZIONIST MOVEMENT.

(Note by the Secretary.)

,.

IN accordance with the instructions given in W a r Cabinet 245, Minute 18, the
draft declaration on Zionism was submitted to n i n e - o r , including Mr. E. S.
Montagu, ten—representative Jewish leaders.
Mr. Montagu's memoranda have already been circulated.
The following are the replies of the remaining nine; (Appendix I.) Of these,
six may be regarded as on the whole favourable to the declaration, or to the declara
tion with slight amendments, while three are opposed to a form of declaration
acceptable to the Zionists, and submit alternatives. The six favourable to a Zionist
form of declaration are:—
1. The Rt. Hon. Herbert Samuel, M . P .
2. The Chief Rabbi.
3. Lord Rothschild.
4. Sir Stuart Samuel, Bart., Chairman of the Jewish Board of Deputies.
5. Dr. Weizmann.
6. Mr. Nahum Sokolov.
The three unfavourable are:—
7. Sir Philip Magnus, M.P.
8. C. G. Montefiore, Esq., President, Anglo-Jewish Association.
9. L. L. Cohen, Esq., Jewish Board of Guardians.
The various alternative drafts submitted are collated in the attached Appen
dix I I .
Appendix I I I contains a selection of extracts from documents submitted by the
leaders of the Zionist organisation.
The latter have not seen Mr. Montagu's
Memorandum (Paper No. G.T.—2263), nor have they had an opportunity of reply
ing thereto.
M. P . A. H A N K E Y , Secretary, War Cabinet.
2, Whitehall Gardens, S.W.,
October 17, 1917.
A P P E N D I X I.
(1J

"

From the Rt. Hon. Herbert Samuel,

M.P.

The policy embodied in the draft declaration, which is now under the considera
tion of the Cabinet, seems to me to be right.
If the Turks are left ostensibly in control of Palestine, the country is likely to
fall, in course of time, under German influence. If Germany, or any other conti
nental Power, is dominant there, Egypt would be exposed to constant menace. The
best safeguard would be the' establishment of a large Jewish population, preferably
under British protection.
I feel no doubt that the policy expressed in the declaration is that which is
desired by the mass of the Jewish people, both in this country and throughout the
world. Those who oppose it, though individually influential, are few in number,
and, I believe, not representative. The officers of the Jewish Board of Representa
tives, which is the nearest approach to a democratically elected body in the Jewish
' [1074]
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community in England, having recently issued a pronouncement in a hostile sense,
were censored by their constituents and obliged to resign.
If the policy were carried into effect through British influence it would be
calculated to win for the British Empire the gratituderof Jews throughout the world,
and, wherever "the interests of the country of which they were citizens was not
involved, to create among them a bias favourable to the Empire.
I presume that such a declaration would not be made public until a favourable
military situation had been brought about in Palestine. Otherwise it might lead
to the persecution of the Jewish colonists there at the hands of the Turks. I t
might also prove an embarrassment at home, as it might be represented that one of
the reasons for the continuance of the war was the pursuit of subsidiary aims, of
which this was one. But the adoption of the declaration now, and its confidential
communication to those who are interested, would clear the air, and would be, I
think, a wise step.

(2.)
From the Chief Rabbi (Dr. J. H.

Herz).

I t is with feelings of the profoundest gratification that I learn of the intention
of His Majesty's Government to lend its powerful support to the re-establishment
in Palestine of a national home for the Jewish people. The proposed declaration
of His Majesty's Government that it " will use its best endeavours to facilitate the
achievement of this object " w i l l mark an epoch in Jewish history To millions of
my brethren throughout the world it will mean the realisation of Israel's undying
hope of a restoration—a hope, that has been the spiritual lodestar of IsraePs wander
ings for the last 1,800 years.
The draft declaration is in spirit and in substance everything that could be
desired. I welcome the reference to the civil and religious rights of the existing
non-Jewish communities in Palestine.. I t is but a translation of the basic principle
of the Mosaic legislation: " And if a stranger sojourn with thee in your land, ye shall
not vex (oppress) him. But the stranger that dwelleth with you shall be unto you
as one born among you, and thou shalt love him as thyself." (Lev., xix, 33, 34.)
I would suggest one minor alteration in the wording of the last three lines.
I am anxious that the phrase:
" . . . or the rights and political status enjoyed in any other country
by such Jews who are fully contented with their existing nationality and
citizenship "
be shortened to:
. . . or the rights and political status enjoyed by Jews in any
other country."
I n conclusion, I must, as Chief Rabbi, thank the Prime Minister, the Secretary
of State for Foreign Affairs,' and the members of the War Cabinet for their striking
sympathy with Jewish aspirations, and assure them that the overwhelming majority
of Anglo-Jewry, as well as of the Jewries of His Majesty's Overseas Dominions, will
rejoice with me at this broad humanity and far-sighted statesmanship of the men
who guide the destinies of the Empire.

(3.)
From Lord

Rothschild.

I would welcome a declaration on the lines of the draft you send me, for I
think it will to a great extent meet the objections raised by the anti-Zionists.
Personally, I think that the proviso is rather, a slur on Zionism, as it presupposes
the possibility of a danger to non-Zionists, which I deny. However, I welcome this
declaration because it would show that His Majesty's Government is benevolently
disposed towards and would lend its potent support to the aspirations of the great
mass of the Jewish people, these aspirations being to have a home where they could
speak their own language, have their own education, and have their own civil and
religious institutions under the protection of the Allied Governments. I should like

to point out that the opponents of Zionism have almost entirely framed their oppo
sition on the false hypothesis that the possession of a national home and status by one
body of Jews would necessarily react on those Jews who preferred to remain citizens
of the countries they now live in. I n expressing my opinion that this belief is
wholly unfounded, I would like to indicate that of the 12,000,000 Jews in the world,
at least 10,000,000 are either active Zionists or else pro-Zionist. The greater part
of these 10,000,000 hold that they, as Jews, have a historical and inviolable right to
a national home, and moreover, a home in Palestine, the land of their forefathers.
One of the chief aims of the Zionist Federation, when the settlement in Palestine
takes place, is to see that while obtaining as large a measure, of "autonomy as possible,
- no encroachment on the rights of the other inhabitants of the country should take
place. The relations between the Palestine Jews and their neighbours have hitherto
been scanty and spasmodic, which is mainly due to mutual ignorance and indiff er
ence, but I have no fear that this would continue if a settlement under the asgis of
the Allied Powers, is carried out. I feel sure that this hour of crisis offers a great
opportunity for a most beneficial development of a country rich in possibility, and
a broad basis for permanent and cordial relations between Jews, Armenians, Arabs,
and the other inhabitants of the country. Among the 450,000 Jews of the British
Empire only some 10,000 or 15,000 are opposed to Zionist aspirations.
I would conclude by once again welcoming the declaration as an expression of
the benevolence of His Majesty's Government towards the Jewish people.
(4.)
From Sir Stuart Samuel, Bart., Chairman of the Jewish Board of

Deputies.

1. I think that Jews resident in Great Britain are by a large majority
favourable to the establishment of a national home for Jews in Palestine, under
proper safeguards.
2. English Jews generally have held aloof from the Zionist movement because
they were not convinced that Palestine could support a greatly increased population,
ana should they approve a large immigration into that country they might be faced
by the problem of a starving population requiring to be removed to another destina
tion. Consequently, it would be necessary to provide a Jewish settlement in
Palestine with the funds required for public works, irrigation, roads, loans to
agriculturists, &c. I n my opinion, 20 millions sterling would be required to give
such a settlement the start that would likely ensure success. This amount would,
I think, be provided by the Jews of the world if the settlement were under the.
auspices of the Allied Powers.
3. A second reason for the aloofness previously alluded to is that many English
Jews resented the suggestion that they could be faithless to the country in which
they had been settled over 200 years, and adopt, or as it has been put, return to
another nationality. Regarded generally, their attitude is that whilst they would
be favourable to the project that those Jews who wish to go to Palestine being
enabled to do so, and willing to regard it as a restoration of their land to the Jews,
it would be necessary to make it clear that any State, if founded, would be a modern
State, having no claim upon Jews outside it to be regarded as its nationals. Hence,
in my opinion, the draft declaration is susceptible to amendment, and suggest that
in line 8 the words after " non-Jewish communities in Palestine " be deleted, and
in their place substituted " or the nationality or rights, or political status enjoyed
in any other country by Jews." You will observe that Jews who are not " fully
contented with their existing citizenship " are not protected by the proposed
formula. In my opinion, not 10 per cent, of British-born Jews would go to Palestine.
4. It must be within the knowledge of His Majesty's Government that German
and Austrian influence in Palestine has grown largely in recent years. Applications
for assistance formerly written in Hebrew and English are now in Hebrew and
German. Are the German and Austrian Jews to remain there, or if expelled to
be allowed to return as Zionists? They should be made ineligible for 20 years.
5. Non-Jewish opinion would, I think, be conciliated if a statement were made
simultaneously that the Holy Places in Jerusalem and vicinity would be internation
alised, or at any rate not be placed under entirely Jewish control.

From Dr. Weizmann, President

ill

of the English Zionist

-

Federation.

'

I t is my deep conviction that the declaration framed by His Majesty's Govern
ment will, when announced, be received with joy and gratitude by the vast majority
of the Jewish people all over the world. It will supply a powerful impetus towards
the regeneration and rejuvenation of an ancient country and an ancient people, and
will thus form a notable step forward on the path of human progress and display anew
the magnanimity of the British Empire.
I must abstain at this stage from entering upon a discussion of the views on
the Jewish problem held by Zionists and Jewish Nationalists.
These views have
been fully expounded in the press and literature in this and other countries, and I
personally have had the honour to lay the Zionist view before prominent members of
His Majesty's Government. But as your letter refers to the divergence of view
existing in Jewry on the subject of Zionism, I beg leave, shortly, to refer to this
point.
Although it is unfortunately true that a certain number of Jews, chiefly in
Western countries, are opposed to the idea of a Jewish national home in Palestine,
it is no less true that these opponents, who are comparatively few in number, are
almost exclusively to be found amongst those Jews who by education and social
connections have lost touch with the real spirit animating the Jewish people as a
whole.
Our opponents, therefore, are entitled to speak in their own name only,
but have no right' to speak for the Jewish masses whose hopes, aspirations, ideals,
and sufferings they do not share. The real motive underlying their opposition is of
an eminently individual nature.
Our opponents are overcome by fear lest the
existence of a Jewish national home compromises, to a certain extent their own
position in the eyes of the peoples in whose midst they are living and with whom they
desire to be totally identified. This motive, which they do not conceal, is in itself an
indication that they are conscious of being an isolated minority in Jewry and of
having the bulk of the Jewish people not with but against them. Plad it been really
their sincere conviction that the great majority of the Jewish people does not sympa
thise with the establishment of a national home, they would have no reason to be
afraid of a scheme which can only be realised by the whole-hearted and enthusiastic
collaboration of all living forces in Jewry. They would, on the contrary, be content
to let the experiment pass unhindered, in order to show by its certain failure how
correctly they had interpreted the mind of the Jews in general.
As to the wording of the declaration, may I be allowed respectfully to suggest
one or two alterations ?
(a.) Instead of " establishment," would it not be more desirable to use the word
" re-establishment"?
By this small alteration the historical connection with the
ancient tradition, would be indicated and the whole matter put in its true light.
(b.) The last lines of the declaration could easily be interpreted by ill-wishers as
implying the idea that, with the re-establishment of the Jewish national home, only
those'Jews will have a right to claim full citizenship in the country of their birth who
in addition to being loyal and law-abiding citizens would also totally dissociate them
selves from the Jewish national home, showing no interest in, or sympathy with, its
successful development. This unnatural demand is surely not in the mind of His
Majesty's Government, and in order to avoid any misunderstanding I respectfully
suggest that the part of the declaration in question be replaced by the following
words :—
the rights and political status enjoyed by Jews in any other
country of which they are loyal citizens."
(c.) May I also suggest " Jewish people " instead of " Jewish race " ?

/

(6-)

From Mr. Sokolov, Chief London Representative

of the Zionist

Organisation.

I received with profound pleasure and satisfaction your letter of the 6th instant,
and I wish to express to His Majesty's Government the deep gratitude of the Zionist
Organisation for the spirit of sympathy and justice manifested in the proposed

declaration. With regard, however, to the wording of the draft, I beg leave, in
accordance with your suggestion, to submit the following observations on behalf o!
the Zionist Organisation.
I understand that it is the desire of His Majesty's Government to express its
sympathy with Jewish national aims in Palestine in a formula which will, at the
same time, meet with the approval of all sections of British Jewry, including those
who have not accepted the programme of Zionism. This desire is, no doubt, respon
sible for the inclusion of a proviso safeguarding the interests of non-Jewish com
munities in Palestine and the status of Jews who enjoy political rights in other
countries.
While the Zionist Organisation would naturally prefer a declaration on the lines
of the draft which my friends and myself had the honour to submit some weeks ago,
it is not desirous of raising new questions. His Majesty's Government is aware that
it is the Zionist movement which is responsible for such steps as have been taken
tow ards the realisation of Jewish national aims in Palestine, and that the future
prosecution of these aims, with the invaluable aid which His Majesty's Government
so generously offers, will be the particular charge of the representatives of the
Zionist movement.
The safeguards mentioned in the draft are not open to any
objections, since they are and always have been regarded by Zionists as a matter of
course.
The following alterations, however, in the wording of the declaration I venture
to suggest as most' desirable : 
(1.) Line 2. " The establishment in Palestine of a national home." I would
suggest the substitution of " re-establishment" for "establishment." By
this slight change the real character of the movement and its historic basis
would be recognised.
(2.) Line 3. " The Jewish race " I would suggest to be altered to " the Jewush
people." The definition of " race " is a much-disputed question.
It
would also be questionable whether the word refers to all persons of Jewish
origin or only to Jews. " Jewish people " is the best definition.
(3.) I would also suggest in substitution for the concluding phrase, " or the
rights and political status . . . . nationality and citizenship," the
following more comprehensive expression : " o r the rights and political
status enjoyed by Jews in any other country of which they are loyal
citizens."
r

These alterations I recommend to your consideration, as I think that in this
form a more adequate expression will be given to the principle.
The Zionist Organisation has always looked to Great Britain for sympathy and
assistance, and it will hail with gratitude and enthusiasm the proposed declaration
of His Majesty's Government. The millions of Zionists and their supporters all over
the world are keenly aware of the immeasurable services which Great Britain has
rendered and is rendering to the liberation of oppressed nationalities, and they confi
dently hope that His Majesty's Government will be instrumental also in the"libera
tion of the unfortunate masses of the oldest and most hard-tried of living
nationalities.
(7.)

From Sir Philip Magnus,

M.P.

In replying to your letter of the 6th October, I do not gather that I am expected
to distinguish my views as a Jew from those I hold as a British subject. Indeed, it
is not necessary, even if it were possible. For I agree with the late Chief Rabbi,
Dr. Hermann Adler, that " ever since the conquest of Palestine by the Romans
we have ceased to be a body politic " ; that " the great bond that unites Israel is not
one of race but the bond of a common religion " ; and that we have no national
aspirations apart from those of the country of our birth.
Holding these views, I
venture, in compliance with vour request, to offer a few remarks on the wording of
the proposed declaration of policv with respect to the Zionist movement and its
relation to the future of Palestine" I cannot agree that the Jews regard themselves
as a nation, and the term " n a t i o n a l " as applied to a community of Jews in
Palestine or elsewhere seems to me to beg the question between Zionists and their
[1074]
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opponents, and should, I suggest, be withdrawn from the proposed formula. Indeed,
the inclusion in the terms of the declaration of the words " a national"home for the
Jewish race " seems to me both undesirable and inferentially inaccurate.
On the other hand, a statement to the effect that the British Government would
take steps to secure to the Jews now or hereafter resident in Palestine freedom to
develop their religious culture and to observe their religious rites would be welcomed
by the Jews and would be consistent with the traditional policy of the British
Government.
It is essential, however, as stated in the proposed formula, that any
privileges granted to the Jews should be shared by their fellow-citizens of other
creeds.
It should be remembered that under Turkish rule the Jews have latterly enjoyed
many advantages. They have been permitted to found agricultural and commercial
colonies, to establish schools, and to teach in those schools through the medium of
the ancient Hebrew language. Any pronouncement on the part of Plis Majesty's
Ministers to the effect that they would be prepared to take steps to establish for Jews,
and for Jews only, a " n a t i o n a l home in P a l e s t i n e " might be interpreted as
implying that the government of that country would, under certain conditions, be
transferred to the J e w s ; anrTsuch a pronouncement would certainly arouse consider
able opposition from other Palestinian communities, and might result in the Jews
now resident in Palestine being exposed to the same treatment at the hands of the
Turks as has been unhappily experienced by the Armenian Christians.
The Zionist agitation is a movement of comparatively recent date. The Jews
of Spain and Portugal, at the height of their prosperity, made no attempt to use
their influence to secure for themselves a " national home in Palestine," nor did they
subsequently, when they fled from Spain to Holland and to other countries.
If the
Jews of Russia had been permitted to observe their religion, and had enjoyed equal
civil rights with their fellow-citizens, the Zionist movement would not have
developed, and it is more than probable that the agitation will not long outlive the
avowed objects of the Revolution.
I know not what may be the real objective of the War Cabinefs military opera
tions in Palestine. It is, however, rumoured in Zionist circles that the conquest of
Palestine by Great Britain is desired in order that Palestine may become an indepen
dent buffer State betweenJTurkey and Egypt; and that having regard to the declared
policy of the Allies to annex no new territories, the country would be restored to the
Jews under a British protectorate. Whether this be so or not, I feel sure that our
Government, in accordance with its repeate^dejciarations, would deem it necessary
to consult the existing inhabitants of Palestine as to thlTruling power under which
they would desire to live; and, in all probability, they would elect to be governed by
Great Britain or by one of our Allies, who would hold the balance fairly between the
Christian, Jewish, and Mahommedan communities.
There is only one other remark which I desire to offer. The words " who are
fully contented with their existing nationality " fail to express the devotion of Jews
to the country of their birth, where they enjoy equal rights with their fellow-citizens.
It is not, as has been unwisely suggested, for any distinctly Jewish ideals that Jews
are fighting in the present war.
They need not the offer of a national home in
Palestine to excite their ardour or to stimulate their courage. Thev are fighting for
the attainment of. the self-same objects which Plis Majesty's Ministers have so
unmistakably defined.
The wording of the proposed draft declaration of policy, if modified in accord
ance with the suggestions I have offered, would read as follows :—
" His Majesty's Government views with favour the establishment in
Palestine of a centre of Jewish culture, and will use its best endeavours to
facilitate the achievement of this object; it being understood that nothing shall
be done which may prejudice the civil and religious rights of existing non-Jewish
communities in Palestine or the rights and political status now enjoyed by Jews
in any other country."

(8-)
From Mr. C. G. Montefiore, President of the Anglo-Jewish

Association.

1. In common with all other members of the Jewish community, I am grateful
to His Majesty's Government for its interest in the welfare of the jews.

2. I deprecate the expression " a national home." For it assumes that the
Jewish race constitutes a " n a t i o n , " or might profitably become a nation, both
which propositions I deny.
The phrase " a national home for the Jewish race "
appears to assume and imply that the Jews generally constitute a nationality. Such
an implication is extremely prejudicial to Jewish interests, as it is intensely
obnoxious to an enormous number of Jews. There can be no objection to Jews who
want to form themselves into a nationality going to Palestine and forming themselves
into a nationality in that country, but it must be effected without any prejudice to
the character and position of the Jews as nationals of other countries.
3. The idea of a " home " for the Jews was started by the late Dr. Herzl, the
founder of Zionism, because (as he himself told me) he b e l i e v e d 
(a.) That anti-Semitism was eternal, and that it was hopeless to expect its
removal.
(5.) That the Jewish problem in Russia was insoluble in Russia.
I told him that (a) was a libel upon (1) the Jews and (2) human nature, and
that even (b) was too pessimistic.
4. I was not wrong. For if the Revolution in Russia holds and reaction does
not set in, the Jewish problem has been solved in Russia, and already the majority of
the Russian Jews desire cultural autonomy in Russia, but not exile from Russia.
(An indication of this condition of things—which will grow!—was shown as early as
April at the conference of party delegates to organise an all-Russia,n Jewish con
ference. The Zionists proposed to place the Palestine question on the programme
of the conference, but were unable to carry their resolution.
A conciliation com
mittee was appointed, and it was resolved to recommend to the conference, as an
optional subject of discussion, the question of civil and national rights in other
countries, without special reference to Palestine.)
5. A national home for the Jews on the score of the oppressed condition of the
Jews is no longer necessary.' A vast majority of the Jews are free citizens of the
countries in which they dwell. The Polish Jewush question will, with the co-opera
tion of the Allies, be doubtless settled as favourably as the larger Russian Jewish
problem has already been settled. The Rumanian Government will also not be able
to resist the pressure of events. When five million Jews have been fully emancipated
in Russia, 250,000 Jews in Rumania cannot niuch longer remain pariahs and aliens.
6. For the true well-being of the Jewish race emancipation and liberty in the
countries of the world are a thousand times more important than a " home."
In
any case only a small fraction of the Jews could be collected together in Palestine.
7. Phrases such as a " national home," however carefully guarded, are likely to
injure the newly won liberty of the Jews in Russia and to prevent full liberty in
Rumania and Poland. If a " national home " has been provided all reactionaries
Will urge that nothing should, or need, be done in the direction of emancipation and
of liberty, for the Jews now have a " national home " of their own.
I t is very
significant that anti-Semites are always very sympathetic to Zionism.
It is no
wonder.
8. I and my friends do not desire to impede colonisation and immigration into
W"e are in
Palestine; on the contrary, w e desire to obtain free facilities for them.
favour of local autonomy wherever the conditions allow it. Whoever the suzerain
Power of Palestine may be, we are in favour of the Jews, when their numbers permit
it, ultimately obtaining the power which any large majority may justlv claim.
9. The words " who are fully contented with " ill expresses the facts. When
thousands of Jews are fighting with passion and ardour for their respective countries
they are not merely " contented with their nationality." It is bone of their bone and
spirit of their spirit.
10. For the reasons given, I earnestly hope that the first part of the declaration,
up to the words " this object," may be omitted, and that words to the following effect
may be substituted for them, v i z . ' : 
r

" His Majesty's Government is anxious that free and unimpeded Jewish
immigration into" Palestine should be established.
It views with favour
unrestricted Jewish colonisation in that country. It will do its best to facilitaie
such immigration and colonisation. I t will also seek to secure such municipal
and local autonomy for the Jews as mav be possible, and as the circumstances
of the case may demand; it being clearly understood," &c.

11. For the words " who are fully contented with " I should wish to see substi
tuted the words " who have no desire to relinquish their existing nationality and
citizenship."
12. If the present words of the draft declaration are, for some reason or reasons
unknown to me, believed by His Majesty's Government to be in the interests of
British policy, and if His Majesty's Government is anxious to publish this formula
for the sake of this country as well as for the Jews, I would, of course, subordinate
my Jewish feelings, wishes, and interests to the interests of England and the Empire.
13. The position of many Jewish institutions and charities in Palestine whicn
may not desire to be disconnected with their present relationship to Jewish (but nonZionistic) organisations in European countries must be safeguarded.
l\ o Jew
residing in Palestine should be compelled to come into, or join, a new Jewish
" nationality."
Up to the opening of the war, the most influential Zionists were Germans and
Austrians.
There is only too much reason to fear that any " national home " o!
the Jews in Palestine will be a centre and a hotbed for German intrigue.
15. I venture to express the hope that His Majesty's Government has earnestly
weighed, and will earnestly weigh, the possible effect of the proposed declaration
upon the situation of the Jews in Turkey. Even if the declaration be not issued till
the British army is in occupation of Palestine, there will still be a large number of
Jews in the rest of the Turkish Empire. These may denounce the declaration, and
so obtain protection. But they may become the victims of massacres hardly less
atrocious than the massacres of the Armenians.
16. I have assumed that this memorandum will not be shown to anybody except
the members of the W a r Cabinet and the Secretary of State for Foreign Affairs.
T

(9.)
From Mr. L. L. Cohen, Chairman, Jewish Board of

Guardians.

1. The establishment of a " national home for the Jewish race " in Palestine,
presupposes that the Jews are a nation, which I deny, and that they are homeless,
which implies that, in the countries where they enjoy religious liberty and"the full
rights of citizenship, they are separate entities, unidentihed with the interests of
the nations of which they form parts, an implication which I repudiate.
2. The expression '' by such Jews who are fully contented with their existing
nationality and citizenship " is open to a similar objection. The British Jew, for
instance, is not merely " contented " to enjoy his rights as a national and citizen,
but is prepared (as he has shown) to fight for them, and to join in any constitutional
movement to secure thier preservation.
3. I suggest that the promulgation of a declaration in the terms indicated will
prejudicially affect the present prospects of the Jews in Russia and Rumania. His
Majesty's Government has always exercised its beneficent influence to improve the
lot of the Jews in both these countries, and has endeavoured to secure for them
equality of treatment with other communities in these countries.
4. In Russia, through the revolution, the Jew has been released from the
shackles which have oppressed him for generations, and he is working, so it is
reported, to strenghten the foundations of the new Government.
Are his enemies
in Russia, still numerous, if quiescent, to be furnished with the argument against
the Jew's freedom, that he is not a Russian, but a member of a nation, which is to
be established elsewhere?
5. In Rumania, the Jew has had to content himself with promises up to the
present, but these promises are taking a more definite shape, and the fulfilment of
the hopes of the Rumanian Jew may be accomplished before the end of the war.
I conceive a great danger to the Rumanian Jew in the draft declaration, whic-i
will be used as a weapon by the opponents of the concessions promised him.
^ 6. In my view a stimulus would be given to anti-Semitism everywhere by a
draft declaration, and British Jews, equally with others, would suffer from this
attempt to settle " the Jewish question." What is now proposed is optional emigra
tion to the new State; with a revival of persecution, always possible, the Jews might
be compulsorily emigrated; the words in the declaration, relating to the preserva
tion of the political status of the Jews in other countries, w ould not protect them in
such eventuality.
7
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7. Given the realisation of the hopes and aspirations of the Russian and
Rumanian Jews, " the Jewish question " disappears.
8. The pre-war population of Palestine was, I believe, under 4 0 0 , 0 0 0 ; the
number of Jews in Europe is estimated to be nine and a quarter millions; if it is
contended that there is a " Jewish question," the creation of a Jewish State in
Palestine will scarcely solve it.
9. It must also be acknowledged that the new Jewish population to be attracted
to Palestine will consist largely of Jews from the Near East, and, consequently, Jews
at present belonging to enemy belligerent nations will be very numerous amongst the
population.
There will be thus established foci of intrigue on the flank of British interests
in Egypt.
10. A pronouncement on the part of His Majesty's Government in the sense
indicated in the draft declaration of its attitude towards the Zionist movement will,
I fear, further accentuate the divergence of opinion, to which reference is made in
the letter now under reply, and is not demanded by British Jews, whose interests
have always met with consideration from His Majesty's Government.
11. If, however, a formula has to be devised, the following amended declaration
is submitted:—
" His Majesty's Government, viewing with favour the settlement of Jews in
Palestine, will use its best endeavours to facilitate their immigration and
colonisation, and to secure for- them the enjoyment of civil and religious liberty,
and municipal privileges in the towns and colonies inhabited by them; it being
clearly understood that nothing shall be done which may prejudice the rights
and privileges on non-Jewish communities in Palestine, or the rights and
political status enjoyed in any other country by such Jews who determine to
retain their existing nationality and citizenship."
12. I assume that this letter is to be treated as confidential, and will be sub
mitted only to the Members of the W a r Cabinet and to His Majesty's Secretary of
State for Foreign Affairs.

APPENDIX

II.

Q
DRAFT

DECLARATIONS.

1: Draft submitted by the Secretary of State for Foreign Affairs, August
1917:
" His Majesty's Government accept the principle that Palestine should be
reconstituted as the national home of the Jewish people, and will use their best
endeavours to secure the achievement of this object, and will be ready to con
sider any suggestions on the subject which the Zionist Organisation may desire
to lay before them."
2. Draft submitted by Lord Milner to the W a r Cabinet, the 4th October, 1917.
(Draft submitted to various Jewish representatives, the 6th October, 1917):—
" His Majesty's Government views with favour the establishment in
Palestine of a national home for the Jewish race, and will use its best
endeavours to facilitate the achievement of this object; it being clearly under
stood that nothing shall be done which may prejudice the civil and religious
rights of existing non-Jewish communities in Palestine, or the rights and
political status enjoyed in any other country by such Jews who are fully con
tented with their existing nationality."
3. Amendments to No. 2, proposed by (a) the Chief Rabbi, (6) Dr. Weizmann,
( ) Mr. Sokolov, and (d) Lord R o t h s c h i l d : c

Paragraph 1. For " Jewish race " substitute " J e w i s h people."
Paragraph 3. Substitute the following phrase: " o r the rights
political status enjoyed by Jews in any other country."
D
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4. Alternative draft submitted by Mr. Montagu, M.P.:—
" His Majesty's Government accepts the principle that every opportunity
should be afforded for the establishment in Palestine of those Jews who cannot,
and will not, remain in the lands in which they live at present, will use its best
endeavours to facilitate the achievement of this object, and will be ready to con
sider any suggestions on the subject which any Jewish or Zionist organisations
may desire to lay before it."
5. Draft by C. G. Montefiore, E s q . : 
" His Majesty's Government is anxious that free and unimpeded Jewish
immigration into Palestine should be established. I t views with favour un
restricted Jewish colonisation in that country. I t will do its best to facilitate
such immigration and colonisation, and will also seek to secure sucn municipal
and local autonomy for the Jews as may be found possible, it being clearly under
stood," &c. (Paragraphs 2 and 3 of Draft No. 2.)
6. Draft by L. L. Cohen, Esq.:—
"His Majesty's Government, viewing with favour the settlement of Jews
in Palestine, will use its best endeavours to facilitate their immigration and
colonisation in that country, and to secure for them the enjoyment of civil and
religious liberty, together with municipal privileges, in the towns and colonies
inhabited by them; it being clearly understood that nothing shall be done to
interfere with the rights and privileges of non-Jewish communities in Palestine,
or the rights and political status enjoyed in any other country by such Jews
who determine to retain their existing nationality or citizenship."
7. Draft by Sir Philip Magnus, M.P. : 
" His Majesty's Government views with favour the establishment in
Palestine of a centre of Jewish culture, and will use its best endeavours to
facilitate the achievement of this object; it being understood that nothing shall
be done which may prejudice the rights of existing non-Jewish communities in
Palestine, or the rights and political status now enjoyed by Jews in any other
country.''
APPENDIX

III.

VIEWS OF THE LATE EARL CROMER.

" Spectator;'

August

12, 1916.

I t is believed that on the eve of the French Revolution there were less than
three million Jews in Europe. There are now some nine million, besides about two
million in North America and smaller communities in other parts of the world.
Erom the earliest days of the Dispersion the Jews have, for different reasons,
been viewed with dislike and suspicion by the rest of the world. Juvenal, who
regarded the Jews as magicians, inveighed against them, and attributed their faults
to the fact that they set aside every seventh day as a day, not of rest, but of
' sloth." The fifth-century poet, Rutilius (Itiner.,Y. 3 8 6 ) , regretted the Dispersion
as he feared that the subjugated nation would conquer their conquerors. Victoresque
suos noMo victa premit. The prejudices of the pagan world w ere inherited in an
intensified form by Christians and Moslems alike. Those of the Christians led to
the comprehensible but wholly irrational conclusion that future generations of Jews
for all time should be persecuted because some of their predecessors had crucified
Christ. Those of the Moslems w ere based on the personal history of Mohammed.
They still survive. Among the most civilised nations of the world, dislike based
on religious prejudices, if it has not wholly disappeared, has been greatly mitigated,
but other causes have supervened which have kept anti-Semitic sentiments alive.
I n England there has never been any "Jewish question" properly so called.
This is due partly to the fact that religious toleration, both in the letter and the
spirit, has established a firm hold on English public opinion, and partly to the
further -fact that the relatively small number of Jew s in the United Kingdom—there
are at present only some tv/o hundred and forty-five thousand—has prevented them
:
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from exercising so commanding an influence over national life as Las been the case
in some other countries. There is not, as in Austria, a Jew moneylender in almost
every village in the country, who often holds the future welfare of the noble in his
castle and^of the villager in his cottage in the hollow of his hand. An incident
such as that which came within my personal knowledge whilst residing in Styria.
would be impossible in this country, i was asked by an Austrian friend to make
enquiries as "to wmether he could rent a country house in the neighbourhood of
Gratz.
After visiting one house, the proprietor as&ed me -whether my friend
was a Jew. I replied in the negative. He then explained to me that he was an
ardent anti-Semitic, and that he would not, for any pecuniary consideration what
soever, let his house to a Jew. I n no country has the Jew fewer causes for corn
plaint'than in England. He is under no civil disabilities. After a struggle, which
never excited more than a somewhat languid interest, he was given full rights of
citizenship. Jews now sit in both Houses of Parliament. They occupy important
public positions. A distinguished man of Jewish origin ruled for some years the
destinies of England.
The faith of his ancestors and his hereditary proclivities
have not prevented him from being regarded to this day by a large section of the
community as a typical British patriot. When, therefore, Dr. Weizmann says that
what the Jew wants is " t o find a place in the social structure of the world which
shall enable him to live as a human being without demanding that he cease to
be a Jew," the average Englishman will reply with much reason, and perhaps with
some slight indignation and amazement, that he has given the Jew all that he asks;
that Judaism is a cult like any other, which he is free to exercise in this country;
that the British conscience.is clear; and that the Jewish question may be dismissed
from the minds of British politicians and the British public. And yet this answer,
plausible though it may appear, is far from disposing of the whole question.
Whatever sentiments may be entertained towards the Jews, and whatever
opinions may be held as to the wisdom of affording encouragement to their present
aspirations/it is surely desirable that those aspirations should be understood. I t
may well be doubted whether they are generally understood in this country. The
very useful series of essays now published under the title of " Zionism and the
Jewish Future " enables us to gain some insight into the views current in Jewish
circles, and the aims which the leading members of the Jewish community seek
to attain. The publication is all the more timely because one of the consequences
of the war will almost certainly be that the whole Jewish question will in the future
have to be approached under auspices vdiich differ widely from those which have
hitherto obtained.
The first point to be grasped in order to arrive at a true comprehension of
the meaning of the movement known as Zionism is to recognise the fact that for
many years past there have been two main currents of Jewish thought which have
been moving in divergent directions. I t is natural that it should be so. To use an
O
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expressive phrase employed by that talented novelist, George Eliot, Judaea—and,
consequently, the Jews—is "poised between East and West."
The tendency of
the Western Jews ha,s been to Westernise Judaism. Moses Mendelssohn (1729-86),
who may be said to be almost the founder of this school of thought, held that the
best solution of the Jewish question was that " t h e Jew should become as like as
possible to the Gentile." The predominating note of Western Jewry has, therefore,
been a movement from the Jewish to the non-Jewish. This movement received a
great stimulus from the French Revolution, which broke down the walls of the
Ghettos and thus emancipated the Jews, but which, at the same time, went far to
denationalise Judaism. Toleration has produced its natural and inevitable result.
It has tended to break up the solidarity of the Western Jews, and to facilitate
assimilation with the non-Jewish communities to which they belong.
The thought of Eastern Jewry has developed on precisely opposite lines. The
inefncacy of persecution, unless it be conducted on a scale and after a fashion which
have now become practically impossible, has been clearly demonstrated. I t has
served to fester the movement which it was intended to stifle. The most passion
ately ardent Jews prefer persecution, which keeps alive the flame of nationalism,
to emancipation, which tends to quench it. The following extract from the works of
Asher Ginsberg, who adopted the synonym of " A.chad-ha-'Am " (One of the
People), is characteristic of their views. Speaking of the Western Jews, he said:—
" Do I envy these felloAv-Jew s of mine their emancipation? I answer in all
truth and sincerity, No! A thousand times No! The privileges are not worth
the price! I may not be emancipated; but at least I have not sold my soul for
7

emancipation., I at least can proclaim from the housetops that my kith and
kin are dear to me wherever they are, without being constrained to find forced
and unsatisfactory excuses. I at least can remember Jerusalem, mourn for its
loss in public or m private, without being asked what Zion is to me or I to
Zion
And this spiritual freedom—scoff who will!—I would not
exchange or barter for all the emancipation in the world."
Zionism, which in its present form may be said to have been born in 1896, is
the outcome of Eastern Jewish thought and action. Its headquarters until recently
have been in Poland. Whether the centre of gravity of Jewish activity will now be
shifted remains to be seen. Dr. Weizmann says: " I t is too early as yet to estimate
even approximately the effect of the war on the great Jewish centres in which a part
of it is being waged, but it is already obvious that it will deal a shattering blow at
what has been for centuries the great reservoir of Jewish strength.''
What is it that the Zionists want? The idea that they wish the Jews of all
races to be congregated together in Palestine may at once be dismissed as absurd.
Nothing of the sort is proposed. Neither do they want to establish a mere colony
in the sense in which that term is usually employed. Zionism stands for a national
revival. Its aim and goal, the Very Rev. Dr. Gaster says, " is to create for the Jew
a new home, not so much for physical as for spiritual life. This must be borne in
mind and never lost sight of—that the Holy Land is to become the spiritual centre
of the Jews. This stands far above any political or economic consideration." It
should be added that Dr. Gaster's idealism soars very.high. He holds that the re
establishment of Jewish national life in the ancient home of Judaism will help to
solve many of the burning questions of the day. Such are " the problem of tenure of
property, the problem of commercial dealing, the protection of the labourer, the
purity of food, simplified procedure in the Courts of Justice protection against
usury, against rings and monopolies, democratic organisation, and the principles of
equitable taxation
The Jewish regathering is to be of great moment
in the history of the emancipation and progress of mankind. Only from this point
of view has Zionism a meaning and Judaism a justification." Mr. Nahum Sokolow
quotes the pathetic question propounded to him by an enthusiastic youth, who may
be regarded as a typical " New J e w , " to the following effect: " Are we still a people
to whom youth and health may return, or a bleached and scattered heap of bones?
Are these bones never again to live and move?"
It would be both premature and presumptuous to attempt to forecast the future
of the Zionist movement. All that can at present be done is to state the nature of
the problem, and to note that some slight practical progress has been made towards
the realisation of the Jewish ideals. For some years past a steady stream of Jewish
immigration to Palestine has set in. There are now forty-five Jewish colonies,
having a population of about fifteen thousand souls and covering an area of about
one hundred and ten thousand acres. Good roads have been made. Numerous
elementary schools in which Hebrew is taught have been established. "That Hebrew
as a living language has come to stay," Dr. Selig Brodetsky says, " that, in fact,
Hebrew is well on the' way to becoming the mother-tongue of Palestine Jewry, is
obvious."
From a material point of view, the Jewish colonies thrive.
The very
common idea that the Jews can never be successful agriculturists has been com
pletely disproved. They export fruit and wine in large quantities. In one colony
the value of the irrigable land has risen from 3Z. 12s. per acre in 1890 to 3QI. an acre.
The trade of Jaffa,"which in 1904 was valued at 760,000/., had in 1912 reached the
figure of 2,080,000Z. Liberal encouragement has been given to arts and industries.
Enough, however, has been said to show that, although possibly the Jewish
question will not mature quite so quickly as some of the more enthusiastic Zionists
consider probable, it is rapidlv becoming a practical issue, and that before long
politicians will be unable to brush it aside as the fantastic dream of a few idealists.
V I E W EXPRESSED BY SIR ALFRED MOND, M . P .

Extracts

from an Article

by him in the " Weekly Dispatch"

April

8, 1917.

As for the Palestinian ideal, which the British advance in South Palestine has
quickened in the hearts of many of the Jewish people, the question which the
average man will ask himself is: Are the Jews suitable for the agricultural life

which must be the basis of the development of this sun-enriched soil? H e may be
answered by reference to the Jewish agricultural colonies established in Palestine
in recent years. These colonies have achieved remarkable results and seem to point
to the survival of the old pastoral instinct of the Jews.
Arid and unhealthy land has been made fertile and habitable by the work of
the tillers of the soil and by the skilful cultivation of eucalyptus trees. Several
centres have also been started for the treatment of disease, particularly blindness,
which is so unfortunately prevalent among children in the. East owing to crude
notions of hygiene.
I n studying the future of Palestine and the practicability of an autonomous
Jewish State there, it is fair to remember that the Jew on the whole gets on quite
well with the Mahommedan, with whom he has racial affinities—both represent
branches of the Semitic race—and between whose religion and Judaism there is
much in common, as one would expect from a like derivation.
But many difficulties immediately suggest themselves. The ancient Temple
of Solomon, for instance, is to-day the second Holy Moslem place after Mecca.
The Jews would not interfere, but some might remember that it was once the
Temple of Solomon. *
To be quite frank, I have yet to be convinced that the foundation of an inde
pendent Jewish State comes within the domain of practical politics, but I see no
reason why guarantees, if they were desired, should not be given to the Jews of
the fullest liberty to-manage their own local affairs and for the protection of the
results of their labour, and I do not doubt, whatever the future of Palestine, that
this condition could be obtained. Whether this would satisfy the aspirations of
the Zionists who desire the foundation of an autonomous Jewish State is another
matter.

V I E W EXPRESSED BY M R . JACOB SCHIFF.

Extract from a Report

of a. Speech by him, " American
April 27, 1917.

Jewish

Chronicle "

- I may say something which will surprise many of you elders. For the first
time in the last three weeks the thought has come to me: " Why hasn't the Jew his
own homeland?" I am not a believer in a Jewish nation built on " isms "—egotism
first, atheism and agnosticism. I am a believer in the Jewish people, in the Jewish
mission. I believe that somewhere there should be a great reservoir from which
Jewish culture, unhampered by the materialism of the world, should spread its
beautiful ideals to all parts of the world. This homeland, naturally, is Palestine.

THE J E W I S H NATIONAL IDEA AND THE ZIONIST MOVEMENT AFTER- THE RUSSIAN
REVOLUTION.

Zionism in the Russian Provinces occupied by the Enemy.
It should be noted that 42 per cent, of the 6,000,000 of Russian Jews are not
affected by the Russian Revolution.
The ten governments of Poland (Warsaw,
Petrokoff, Plozk, Kalisch, Lomza, Kielce, Radom, Lublin, Suvalki, Siedlce), with
a population of about 1,800,000 Jews, are occupied by the enemy and have no
connection with the recent events in Russia. The same applies to the Jews in the
governments of Lithuania (Brest-Litovske, Wilna, Grodno, Kovno, and a part of
Minsk), with a population of at least 600,000 Jews. The remainder of the Jews
who live in the few places of Volhynia occupied by the enemy are also unaffected by
the Russian Revolution. In all the provinces, which are densely populated by Jews,
and in the two most important Jewish communities of Russia (Warsaw and Wilna)
the national idea and the Zionist movement have greatly developed during the last
generation, and during the war have received an added impetus. The terrible hard
ships and sufferings which the Jewish population of these provinces have endured
during the war have brought home to many of them the consciousness of their unity
and the necessity of a refuge of their own.
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Zionist Conference in Warsaw.
"The popularity of the Zionist idea among the Polish Jews is demonstrated by
the fact that, in spite of the appalling conditions under which they live under the
oppressive German occupation, they convened in May last a Zionist Conference in
Warsaw, which was attended by nearly 400 delegates^ representing a great number
of communities, synagogues, societies, and groups, consisting of all classes of the
Jewish population.
In July last a plebiscite was inaugurated among the Jews of
Poland with a view to ascertaining their attitude towards Zionism. The plebiscite
resulted in the acceptance of a resolution in favour of Zionist aims.
A Vtitu.de. of Press.,
The leading Jewish press in Poland is Zionist. I t is noteworthy that the
" H a i n t , " which has the widest circulation of all the newspapers. Jewish and nonJewish, has recently given its adherence to the Zionist programme.
Sacrifice for Jewish. Colonists in Palestine.
Wilna has for several years been the centre of Russian Zionism. I t was the
seat of the Zionist Central Committee. Wilna, with its old Jewish traditions, as a
centre of Jewish learning and as the cradle of the Neo-Hebraic literature, has always
taken a leading part in the Jewish national movement. I t is remarkable that in
the darkest hour of their trial and struggle for existence, when they had to collect
every penny to satisfy the most vital needs of thousands of their starving brethren,
they devoted part of the funds which were sent to them for the relief of the Jewish
colonists in Palestine and for the continuation of the educational work to prepare
new settlers for the Palestinian colonies.
Bialystok has since the very outset of the national movement been a great centre
for the organisation and preparation of groups of colonists for Palestine, a work
which was initiated by the late Rabbi Mohilewer.
During the last year new groups
of pioneers for the colonisation of Palestine after the war have been organised in
connection with the neighbouring Jewish Lithuanian communities of Zabludowo,
Knishin, Wilkowishki, and Grayevo (in the Louza government).
All the reports published in the Jewish press and reports which have reached
us in private letters are unanimous in the statement that the number of organised
Zionists (Shekel-payers) has considerably increased and that the income of the
Jewish National Fund has exceeded any amount ever reached before.
The political
standing and the influence of the Nationalist Jews in Poland and Lithuania is best
shown by the fact that on the Town Councils of the capital of Poland, Wilna, and
Bialystok and other places numerous Zionist representatives have been elected by the
Jewish masses.
As already stated, these activities only concern the two and a half millions of
Russian Jews who are living under the German occupation and who have not been
influenced by the Russian Revolution.
Zionism in post-Revolutionary
Russia.
The beginning of a modern constitutional regime heralded by the Revolution for
all the inhabitants of Russia, the liberation of all oppressed nationalities, creeds and
classes, have opened out an era which the Russian Jews have welcomed with
enthusiasm.
Having now attained the status of full citizenship and equal rights, it is urged
in some quarters that this change would weaken or even destroy the national
solidarity.
But such is not the case, as the history of the first revolutionary move
ment in 1905-6 demonstrates.
The idea of liberty in Russia, far from weakening
Jewish nationalism, did but intensify and deepen the national aspirations.
Immediately after the first Revolution a Zionist Conference was held in
tlelsingfors, at which they defined their attitude of solidarity with the international
Zionist movement.
Amongst the Jewish masses nationalism made great progress all over Russia.
The nationalist Yiddish press of Warsaw, which has since played such a consider
able part in forming Jewish public opinion, is a product of that epoch.
A great
number of cultural nationalist Jewish societies (Hazamir and others) were established
in that period (1906).
In regard to the present Revolution, so far as we can judge from the facts at our
disposal, the national movement among the Russian Jews has made great headway.

The Zionist Organisation in Russia utilised the first few weeks of Russian liberty
to combine its scattered forces and to develop propaganda upon a large scale.
New Moscow Zionist
Committee.
In Moscow a Zionist District Committee was formed, comprising twenty-four
provinces: Astrakhan, Vladimir, Vologda, Voronezh, Kazan, Kaluga, Kostroma,
Kursk, Moscow, Nijni-Novgorod, Simbirsk, Smolensk, Tambov, Tula, Ufa, J a r o 
slav, and the Don district.
Zionist
Demonstrations.
Almost in all towns splendid meetings have taken place, marked by extra
ordinary spontaneity and vigour. Particular mention may be made of the Zionist
meeting at Odessa. Entire battalions of Zionist soldiers bore through the town blue
and white banners with the motto: " Liberty in Russia, Land and Liberty in
Palestine."
A hundred and fifty thousand men followed these banners, to which the Military
Governor of Odessa insisted on showing honour publicly.
We can likewise call
attention to the Zionist meetings at Minsk, Saratov, Juriev, Kharkov, Theodosia,
Nijni-Novgorod, Ekaterinburg, Plomel, Proskurov, Baku, Dubrovno, Riazan,
Kazan, Ekaterinoslav, Moscow, &c.
The meeting organised at Kieff has likewise
been very magnificent. When the procession approached the town hall the Zionist
flag was hoisted on the balcony to the strains of " Hatikvah " (the Zionist anthem)
played by the municipal orchestra.
At Berdischeff 15,000 Jews marched through the principal streets carrying
Zionist banners.
The municipality, the administration executive of the town, and
the chiefs of the Ukraine National Organisations greeted the Zionist demonstrators.
According to advices from distant Turkestan and Bokhara, the Zionist move
ment has made remarkable progress there.
The entire Sephardic element has
adhered to the movement. The Ashkenazim and Sephardim, as is not often the ease
in Asiatic Russia, peacefully worked together at the great Asiatic Zionist Conference
which was held at Samarcand. A meeting of five thousand Jews also held there
adopted a resolution in favour of a Jewish Palestine.
In Moscow a Jewish mass meeting took place in the great hall of that town.
The meeting was convened by a committee of the united Jewish organisations. Dr.
Echiel Tchlenow, who was elected president, called to mind, in his speech, the victims
of the old rule and greeted the liberty of all " political offenders," the Duma, the
Russian proletariat, the army. Then the representatives of the different Jewish
organisations delivered speeches. A series of claims were advocated: in one claim
all agreed to claim national rights for Russian Jeivry.
Resolution of Moscow Mass Meeting.
The meeting adopted the following resolution:—
" The Jewish mass meeting in Moscow salutes with great joy the freedom.
We are firmly convinced that the Constituent Assembly, which is to be elected by
universal suffrage, shall establish in Russia a thoroughly democratic administra
tion, and that not only civil rights, but also national rights, national autonomy,
and a free national evolution shall be secured to the Jewish as well as to all other
peoples of Russia. The meeting resolves to convoke a general Jewish congress
in Russia."
It is very characteristic of the present trend of mind of Russian Jewry that in
Moscow Dr. Jecbiel Tchlenow, the famous Zionist leader., has been elected head of
the Moscow Jewish community, to-day the richest and most influential Jewish
community in Russia.
The three well-known Zionist leaders in Petrograd,
Katzenelson, Rosoff, and Grunbaum, have been appointed members of the National
Defence Commission created by the new Government.
In Kieff, Bichowsky, the
well-known Zionist, has been elected head of a new central communal, organisation
that comprises all local Jewdsh societies.
Attitude

of Press.

It is also interesting to learn that, in spite of the activities and tremendous
propaganda of t h e " Bund " (a Jewish Socialist organisation in Russia), it is the
nationalist element that is supreme in the Russian Jewish press. The proportion
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between nationalist and Zionist papers as against non-nationalist is about ten to
one. Even the non-nationalist papers no longer actively oppose Jewish Nation
alism. They simply lay their chief stress on class interest,
All-Russian Zionist Conference,
Petrograd.
The outstanding feature of recent Zionist developments in Russia has been the
holding of the All-Kussian Zionist Conference, which opened in Petrograd on May
24, 1917.
The Conference received official recognition.
The Minister for Foreign
Affairs, M. Terestchenka, wished the Conference success.^
Representatives of Jewish democracy assured the Conference that the masses
would respond in a Zionist spirit to the question of a Jewish centre in Palestine.
The Conference was attended by 552 delegates from 680 towns. The most
remotely situated districts were represented. There were delegates from Turke
stan, Bokhara, and the Crimea. The Jewish soldiers at the front sent 24 repre
sentatives. t
In addition to the delegates there were 500 visitors from provincial towns,
and over 1,100 from Petrograd. The proceedings were attended by 87 newspaper
correspondents.
At the Conference speeches expressing welcome and good wishes were delivered
by M. Warshavsky, President of the Petrograd Jewish Community, who had hitherto
opposed Zionism, and by M. H. Sliosberg, the well-known politician and lawyer,
who previously had also not been favourable to the movement. The latter declared
that the Zionist idea was dear to him, and he uttered the wish that the aim of the
Conference should be attained in the near future. Zionism had kept the flag of
Judaism aloft, he said, and the whole future of Jewry now depended upon the
future of Zionism.
The delegate from Samarcand (Turkestan) said: " I n our city there are 12,000
Jews, and we are all Zionists. In the whole of Turkestan there are no Jews who
are not Zionists. We are all with you. W e bring you our means and our souls."
Delegation of Soldiers to Conference.
There was also a delegation of soldiers from the front, which announced that
practically all the soldiers at the front were Zionists, and that as soon as the war
was over they would be ready to go to Palestine at the bidding of the Zionist leaders
and play their part in building up the new national life.
The Resolutions of Conference.
The Conference carried the following resolution on Palestine unanimously:—
" Considering first that the Jewish people, in view of its disposition and
dispersion all over the world, can recreate for itself conditions for normal
development of its national, cultural, and economic life only through the
restoration of a national autonomous centre in its historic home, Palestine.
" Secondly, that the Jewish nation has never severed its ties with its
ancient home, and has always longed for it, and that its moral and historic
right to Palestine is incontestable and irremovable.
" Thirdly, that the aspirations of the Jewish nation so manifested fully
coincide with the great principle of self-definition,; of freedom and inde
pendence for the development of all nations proclaimed by the democracies
and governments of all countries. '
" The seventh Zionist Conference in Russia unanimously expresses its firm
belief that when establishing the basis of the future national and political
life the nations will recognise and count with the clearly stated will of the
Jewish nation for the re-settlement and re-birth of Palestine as its national
centre, and will iconsoquently create conditions guaranteeing the free and
successful development of the concentration of Jewish forces and of the restora
tion of Palestine.
" To ensure the concrete and full manifestation of the will of the Jewish
nation the. Conference considers it necessary first to organise among the Jews
* F o r a l t i t u d e of t h e Russian G o v e r n m e n t see Appendix I V .
f See special Military O r d e r of General Alexieff, Appendix V.

a referendum on the question, secondly to lay before the All-Russian "Jewish
Congress the question of Jewish claims in Palestine, and thirdly to claim the
admission of a representative of the Jewish nation at the future peace confer
ence to be held upon the closing of hostilities for the expression of the wishes
of the Jewish nation and for the defence of its historic and national rights
and interests."
Practical

Zionism.

Passing to the practical side of the Zionist movement, we desire to mention
the following facts:—
In Moscow the " Haboneh," a company with a subscribed capital of 5,000,000
roubles, has been formed for the purpose of building houses in Palestine on the
cessation of hostilities.
The considerable monthly returns of the Jewish National Fund are due par
ticularly to receipts from Russia. This willingness to make sacrifices evinced by
the Russian Jews (280,000 roubles during the first month of their deliverance) opens
up very favourable prospects for the development of the Jewish National Fund
in the future.

THE GROWTH OF "ZIONISM IN AMERICA DURING THE W A R .

On the outbreak of the war American Zionists promptly set up in New York a
provisional Executive Committee for Zionist affairs, which became, for certain
purposes, a real International Zionist Executive.
The head of this organisation
was Mr. Brandeis, now Mr. Justice Brandeis, of the Supreme Court. I t made its
chief task the maintenance of the Jewish settlements and educational and other
institutions in Palestine. For this purpose it raised vast sums of money, and the
persistence of Jewish work in Palestine through three years of war is due primarily
to American Zionists. I n three years over 360,000/. passed through its hands, inde
pendently of the ordinary Zionist collections such as Shekel and National Funds.
The Provisional Executive, at the same time, established intimate relations with the
political factors in the United States and laboured to assist in the development of
Zionism throughout the American Continent, notably in Canada, and the Argentine.
The recent Zionist Convention in Canada was the most impressive in the history of
the movement in the Dominion.
The United

States.

What may be called local Zionist affairs are under the control of the American
Zionist Federation and affiliated bodies.
These have grown greatly in strength
during the war. At the Baltimore Conference on the 24th June last, it was reported
that there were 170 societies attached to the Federation, 41 to the Hadassah or
Women's Union, 98 to the Zionist Union of the Western States, 450 to the Young
Judah Association, 87 to the Order Sons of Zion, 190 to the Misrache or strictly
orthodox Association, 95 to the Poale-Zion or Zionist Labour Party.
To these
should now be added the Order Brith Shalom with 50,000 members. A t the time of
the Baltimore Convention it was announced that there were 50 new Zionist Societies
in process of formation. The number of shekel payers had risen in 1917 to 320,000,
which is more than 120,000 increase over the preceding year. Every shekel payer
formally accepts the Zionist programme and subscribes to the Zionist funds.
Some idea of the financial power of Zionism in the United States may be gained
from a few illustrations. At mass meetings held in conjunction with the Baltimore
Convention it was announced that 60,000/. was raised for Jewush relief in Palestine
and the other war zones. The National Fund, which exists for the purchase of
land in Palestine to be held by the organised Jewish people, obtained over 12,000/.
during the year in voluntary gifts. I n May the various A.chuzah and other American
societies for the co-operative purchase of land and foundation of colonies in
Palestine were formed into a union, which has an actual capital of 30,000/., and
within five or six years will have an income of 200,000/. I t is worth observing that
this union will make special provision for the settlement in Palestine of Jewish;
ex-soldiers.

:

Resolution of Jewish Ministers' Association of New York.
The Agudath Horabbonim Hamatiftm, the Jewish Ministers' Association of
New York, has adopted the following resolution :—
"Resolved that all Jewish rabbis of America, the true representatives of
the Jewish faith, be called in conference to petition the President of our God
blessed country, the Senate and the House of Representatives, as well as the
other Powers, favourablv to consider the restoration of Palestine to the Jewish
people."
Convention of Jewish National, Socialist, Workmen's
Committee.
The first convention of the Jewish National, Socialist, Workmen's
Committee,
called together in the last days of March to discuss the vital questions which will
have to be taken up by the American Jewish Congress, adopted various resolutions,
the final clause of which stated :—
" The convention hereby declares that it is the historic and sacred duty of
American Jewry to demand in concert with all other parts of the Jewish people
full national liberation and the possibility of an independent development of
the Jewish people in an assured home in Palestine."
Dr. Chaim Zhitlowsky, one of the leaders of the Jewish Socialists in the
United States of America, has adopted Zionism and enrolled himself as a member
of the Poalei Zion of America. Together with him, two other noted Jewish labour
leaders, Dr. Elsberg and Mr. Rothenbaum, have joined the Poalei Zion.

o
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Cabinet

(Previous Paper No. G.T.-2133.)
OUR attention has been directed to a memorandum by Lord Rhondda calling
attention to a recent decision of the High Court as to the effect of the Orders under
which beans had been requisitioned, and stating the alternatives which were before
him as a consequence of such decision.
Upon considering the terms of the memorandum it appears to us in the first
place that Lord Rhondda does not clearly indicate what in his view is the effect
of the decision, and it is possible that he may have prepared his memorandum upon
a wider construction of the declaration made by the Judge who decided the case
than the true one.
It is therefore necessary to examine the effect of the decision upon the Orders
in question.
There are two Orders as to beans.
The first (dated the 1st May, 1917)
requisitions Burmah "peas and beans, and the second (dated the 17th May, 1917)
requisitions all other kinds of beans, peas, and pulse suitable for human food.
Only the second Order was before the Court, though no doubt the decision would
apply to the former Order, which is in similar terms.
Both profess to be made under Defence of the Realm Regulations 2F, and must
therefore comply with the terms of that Regulation, which authorises the Food
Controller " to require all or any persons owning or having power to sell or dispose
of any article or any stocks thereof " to place the same at his "disposal.
The Order of the 17th May, 1917, requires, " all persons owning or having
power to sell or dispose of any beans, peas, or pulse, suitable for human food which
have arrived . . . .
or shall hereafter arrive " (with an exception which is
not material for the present purpose) to place the same at the disposal of the Food !
Controller. These goods are " taken over from the original consignees " and all
contracts made by the original consignees or any persons claiming under them are
cancelled, and buyers and sellers are released from the obligation of paying
brokerage.
The case of./. Hindhaugh & Co. v. Attorney General came before Rowlatt, J.,
on the 30th July, 1917. The validity of the Regulation, under which the Order was
made, and of the first paragraph of the Order, which requisitions the beans, &c,
was not in effect challenged by the Plaintiffs, who were the original consignees.
What they did claim was that under the particular circumstances they were not
" persons owning or having power to sell or dispose of " the goods in question,
and consequently no Order made under the Regulation could effect them.
At the date of the Order, the goods imported by them were still afloat, but the
shipping documents had arrived and been duly taken up by the Plaintiffs, who had
in turn transferred them to their purchasers.
Consequently at that date the
Plaintiffs had fulfilled all the obligations imposed upon them by their contracts;
those contracts had ceased to exist, and the Plaintiffs no longer owned or had any
power to sell or dispose of the goods.
The Regulation is not retrospective, nor does it authorise any Order made under
it to have any retrospective effect, and consequently no Order could validly be made
which would be binding upon the Plaintiffs, and so far as the Order purported to
impose any duty upon them it was invalid.
The decision, therefore, only applies to the case of goods afloat at the date of
the Order, the importers of which have completed their contracts. I t does not
prevent the Food Controller obtaining the goods, but he must do so from the persons
-

5U

who have an interest in them at that date. All contracts then open can be annulled,
but it follows that, for a short time after the making of an Order in these terms,
the Food Controller may be prevented from seizing them in the hands of the original
consignees and be forced to deal with some person who comes later in the chain of
transactions with regard to a particular consignment or consignments.
The difficulty caused by the decision is a temporary one, and the question
whether steps should be taken to deal with it depends largely upon whether the
amount involved is so large as to make it desirable or necessary.
The above question merely turns upon the validity of part of an Order made
under a Regulation, and is of less importance than the much larger issue raised
by the W a r Cabinet, viz., the legality of acts done under the Defence of the Realm
Regulations, which we now proceed to consider.
This raises the whole question as to the Prerogative of the Crown in relation
to private rights of property during times of war.
We therefore think it advisable, especially in view of the fact that further
legislation on the subject has been mooted, to place upon record our view as to the
present law governing the subject.
We would preface our remarks by pointing out that, owing to the fact that
the circumstances of war in the present day are so totally different from what they
were in former days, and to the further fact that in the great wars of the eighteenth
and early nineteenth centuries the position of the dynasty made it obviously
desirable to rely upon statute rather than upon the Prerogative, there is room for
difference of opinion both as to the circumstances that must exist in order to give
rise to an occasion when the Prerogative is exercisable, and also as to the effect of
its exercise when such an occasion has arisen.
I t is a remarkable fact that so far as we are aware no case is to be found in
the books in which, before the present war, a subject whose land or other private
property had been taken in time of war for use for the purposes of the defence cof
the Realm has taken proceedings against the Crown either for compensation or for
a declaration that the taking was illegal.
So far as case law therefore is concerned the authority for the Prerogative has
to be collected from dicta by judges in cases in which the nature and extent of the
Prerogative has been referred to. The main authorities of this class are the
Saltpetre Case and the Case of Shipmoney.
On the assumption that the dicta in these and similar cases correctly state the
law, the conclusion follows that the Prerogative of the Crown in time of war extends
to justify every interference with private rights of property which may be necessary
for the public safety and defence of the Realm.
We think that the above assumption may safely be made, for in none of the
arguments which have taken place on the question of the Prerogative has the law,
as so laid down, been challenged. I t is also consistent with the view adopted by
Parliament in affirming that "His Majesty in Council has power during the continu
ance of the present war to issue Regulations for the public safety and defence of the
Realm." The Defence of the Realm Consolidation Act 1914, therefore, does not
profess to confer the power, but to recognise and confirm such power as a part of
the Prerogative of the Crown.
The difficulties that have arisen concern the application of the principle to
particular cases.
To deal first with the case of the user of land. No one doubts that if a hostile
force were actually marching across England the Prerogative would enable the
armed forces of the Crown to march across the lands of private owners in order to
attack the enemy, to construct defensive works of all kinds, and to destroy buildings
and other property on such land which might be of use to the enemy or a hindrance
to our forces. But from such state of facts, to such a case as the requisitioning of a
set of offices for the more convenient or efficient housing of clerks in a Government
Department, more or less directly connected with some matter of administration con
nected with the war, the urgency of the necessity for the acquisition of any property
for the purpose, and also for the acquisition of the particular property in question,
alters, in an ever-diminishing degree, until at last the taking of property, under the
exercise of Prerogative power, appears to be a very harsh proceeding.
I t is upon this line that the argument against the Prerogative has mostly been
laid. I t is said that to give rise to an occasion when the Prerogative becomes opera
tive in law, there must be a necessity of so urgent a character that no other means
(if there is any) of acquiring the use of the land, apart from the Prerogative, will
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enable the use of it to be acquired in time. Thus it is argued that, where there is
time to put the Defence Act 1842 into operation, no occasion can arise for the
acquisition of the use of land under the Prerogative, and this argument is, to a
certain extent, supported by the wording of the Defence Acts themselves.
Another line of argument is that the Prerogative has been taken away by
Statute or has been allowed to lapse and been replaced by Statute, and here again
the Defence Acts and the legislation during the French Wars are relied upon.
In all the cases hitherto decided by the Courts these arguments have been over
ruled, but they undoubtedly impressed the three Law Lords before whom the
Brighton-Shoreham Aerodrome Case was partly argued. ( I n that case, and in the
cases which have occurred since, the Crown relied alternatively upon the Regula
tions made under the Defence of the Realm Acts. These Regulations were held by
some of the judges, who decided in favour of the Crown, to give the requisite power,
apart from the Prerogative, as to which they expressed no opinion. The Acts and
the Regulations thereunder do not, in our view, carry the powers of the Crown any
further than the Prerogative, though they afford a useful alternative ground on
which to rely for the power to acquire the use of land.).
The next question which arises is the effect upon the rights of the subject of
the acquisition of the use of his land. We think there can be no doubt that if the
land is acquired under the Prerogative, no compensation is by law payable in
respect of its use. The same result should logically follow from an acquisition under
the Defence of the Realm Regulations.
I t is to be observed, however, t h a t while the Prerogative was established during
an age when compensation for such matters was undreamed of, the Acts and
Regulations have been passed at a time when the principle of compensation for the
compulsory acquisition of land has been firmly established; and, though no doubt
the Defence of the Realm Losses Commission was intended to assess ex gratia com
pensation, the ideas of persons concerned with such matters had been formed under
the more liberal regime of the Lands Clauses Acts, and they consequently desired the
rights conferred by such Acts rather than the much less liberal allowances made by
the Commission. Even the draftsmen of the Acts had the principle of compensation
in their minds, for, though the Defence of the Realm Amendment (No. 3) Act 1915
(which established liquor control) was not intended to give legal rights, but to leave
compensation to be assessed ex gratia; the use in the Act of the words " com
pulsorily or by agreement " has led to a decision in the Cannon Brewery Case (now
under appeal, but unlikely, in our view, to be overruled), that there is an implied
incorporation of the Lands Clauses Acts, with the consequence that compensation
would be due as of right on Land Clauses principles.
To sum up the question of the user of land, we would point out that the law
as laid down in the Brighton-Shoreham
Case has been adopted unanimously by all
the Judges who have been called upon to pronounce judgment upon the point. I t
must be acknowledged that there are formidable arguments for a contrary view, and
we are not prepared to say with any certainty that the House of Lords would uphold
that decision.
Since the argument in that case there have been matters, such as the decision
of the House of Lords in Zadig's Case and the making of the Regulations for Food
Forage and Coal Control, which have been accepted as being within the Rule making
power recognised by the Defence of the Realm Acts, and perhaps make it easier to
support the judgment of the Court of Appeal. The Defence of the Realm (Anquisi
tion of Land) Act 1916 (which provides for the means and the terms by and on which
possession of land acquired under the Prerogative or the Regulations during the
war may be continued in time of peace) may also be used as an additional argument
in support.
The question of compensation also arises in connection with the various pro
visions for compensation contained in a number of the Regulations, as for example
in the Food Control Regulations. If these are to be regarded as modifications of a
prerogative right to take without compensation, then no doubt their validity cannot
be impeached; but if the true view is that the subject has a legal right to compensa
tion on different principles,' then their validity is open to grave question.
Another difficulty that may arise is to be found in the development of the scope
of the Regulations made under the Defence of the Realm Acts. Thus, when it
became necessary to deal with liquor control an amending Act was passed to enable
Regulations to be made upon that subject.
Presumably, but not necessarily, the

view was adopted that the original Act. in spite of its wide terms, did not authorise
such Regulations. I t is of course also open to be argued that Parliament in passing
the original.Act did not abrogate its functions, and that the passing of the amending
Act does not therefore justify the argument that the original Act was not sufficiently
wide.
When, however, it was decided to establish a form of food control, this was
carried out by means of Regulations made under the original Act
There are now a number of Regulations which can only be justified by a series
of deductions, for example, Regulation 41, as amended on 30th March, 1917, or the
Regulation 2s which shortens the period during which stray dogs are to be kept
(apparently intended to conserve the food supply).
Some are apparently to be
justified as tending to administrative convenience.
Others again, such as the
Regulation made on 29th September, 1917, alter Emergency Legislation passed by
Parliament. It is a strong measure to provide that in a munition area a landlord
may be liable criminally not for ejecting a munition worker who is paying his rent,
but for bringing proceedings in order to enforce rights recognised by the Increase
of Rent and Mortgage Interest Act 1915. Such Regulations may not be invalid,
but in the form adopted may be resented by persons affected who may in no sense be
disloyal or desirous of hampering the administration and thereby tend to diminish
the respect due to "the more important Regulations.
It is difficult for us to discuss the question of illegal acts under the Regulations
in general without specific instances of alleged illegalities. It is, of course, possible
or even probable that officials charged with the administration of these Regulations
may do acts which are within their powers but which are prompted by indirect
motives. In such a case the Lord Chief Justice, in delivering judgment in the
Duke of Chat em Thierry's Case, intimated that the Courts would interfere, and
accordingly the Divisional Court granted a writ of habeas corpus, although the
order made by the Home Secretary was authorised by Regulation 14B. This decision
was, however, upset by the Court of Appeal.
On the other hand, Atkin, J., in delivering judgment in Lift on v. Ford uphold
ing the validity of Regulation 2B suggested that in such a case the order would be a
valid exercise of the power, and that the only remedy of the subject was to take the
appropriate proceedings against the official whose conduct was impugned.
We have seen the draft of a Bill designed to remove the doubt which exists as to
the right of compensation for taking land under the Prerogative. The chief objec
tion to the Bill is that it gives a legal right to compensation for takings both past
and future in language which, though it has been construed in a restricted sense by
the Defence of the Realm Losses Commission (see the First Report of that Commis
sion), is capable of receiving a much wider construction in a Court of Law. If the
Bill were passed any claimant might apply to the Court for a mandamus to give
compensation on the wider construction of the statute, with alarming consequences.
There is also no time-limit within which claims are to be made. If any legislation
is to be passed we think that it should be on the lines suggested by the late Lord
Chancellor rather than on the lines of the draft Bill.
The question of the payment of compensation for the user of land is probably
more urgent than for any other user of property, but the importance of the question
lies in the fact that the powers of the Crown to acquire the use of land without
compensation are certainly not greater at common law than its powers to take
possession of food and consumable materials. Indeed, the Prerogative of Purveyance
has been abolished by Statute. The effect is that if the Prerogative or the Regula
tions do not permit the acquisition of the use of land without a legal right of
compensation, they cannot authorise the taking of ships, food, forage, or coal
without a like right arising, and consequently if compensation in the case of land is
to be measured by market value, as distinguished from the actual loss of the person
dispossessed, the same rule must apply to goods and chattels, and, as pointed out
above, the provisions which direct the assessment of compensation upon any less
favourable basis are all ultra vires,
F R E D E R I C K SMITH.
GORDON H E W ART.
October 17, 1917.
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INTERIM REPORT NO. 1 OF A COMMITTEE APPOINTED BY THE W A R CABINET TO
CONSIDER THE QUESTION OF AN ECONOMIC OFFENSIVE.

(Previous Papers, Nos. G-156, 158, 159, 160, 161, and War Cabinet 247, Minute 8.)
1. The Committee have considered the proposal for the establishment of a financial
blockade as advocated in the attached memorandum by Sir A. Block (Appendix). The
main outlines of that proposal are : (1) That no bank in any Allied country shall deal
with any bank in a neutral country that transacts any business for enemy subjects or
in enemy securities and credits ; (2) that banks in neutral countries should be invited
to give notice by a certain date of their willingness to comply with these" conditions.
"1. The Committee are of opinion that if the great majority of neutral banks could
be compelled to accept these conditions it will become extremely difficult—even if other
agencies for the transfer of credits could eventually be established—for Germany to
transfer her credits from one neutral country to another, as she now does to help her
exchange, or to set up new credits. Her credits in South America, for instance, would
no longer be available to support her purchases of ore and foodstuffs in Scandinavia.
3. The Committee understand that there are very few neutral banks which could
afford to be cut off from dealings in London, Paris, and New York, and therefore
consider that the proposal can be effectively carried out providing French and American
support can be secured. They are informed that the French and Russian Govern
ments have already expressed themselves favourably with regard to some such proposal,
but that no reply has been received from the United States Government to repeated
enquiries made of them on the subject.
4. In view of the great importance of disorganising German trade and exchange
m neutral countries, and of restricting Germany's imports from her neutral neighbours
during the war, the Committee regard the carrying out of the proposed financial
blockade as not only desirable but urgent, and trust that the War Cabinet will approve
of this policy and authorise every possible step being taken to secure the prompt
co-operation of the other Allies, and more particularly of the United States.
2, Whitehall Gardens, S.W.,
October 31, 1917.
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(Signed)

E . CARSON, Chairman.
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APPENDIX.
FINANCIAL BLOCKADE.

The following memorandum, prepared in the main by Sir Adam Block, indicates
the general lines of the proposed tightening of the financial blockade.
(Initialled)
R. C.
October 22, 1917.
THE Allies cannot afford to neglect any measures which" will conduce to a speedy
, conclusion of the war.
Germany has devoted as much care to the development of her financial policy as
to the proficiency of her army. The financial edifice of Germany has been built up
with boldness, prudence, and foresight, not only for use in peace time, but for use in
war ; and the crippling of her finance will be no less an instrument towards the
coercion of Germany than the crippling of her military power or of her commerce.
During the past two decades, Germany had succeeded in weaving a network of
intimate banking relations in America. Asia, and Europe, Branches and agencies of
great German banks have been established throughout the world, and many banking
institutions in neutral countries have gradually, to a greater or lesser degree, fallen
under German influence. The system has been so successfully engineered that it is
not always easy to ascertain exactly to what extent certain banks, neutral in outward
appearance, are in reality the agents and the accomplices for German financial and
commercial penetration, even though there may be no German directors on the board
and no evidence of German capital.
The boldness of German financial policy has been remarkable. Its success is
incontestable, and, as a consequence, an alliance has sprung up between German
bankers and the bankers of every country of the world. That the weapon thus forged
has contributed in a large measure to Germany's successful commercial development
is incontestable, and the instrument has proved as useful for war purposes as in peace,
as doubtless was intended and foreseen. Germany's financial arrangements in neutral
countries have largely assisted Germany to find the means of sustaining her waning
credit, and still contribute to the easing of the strain on her finances.
Since the commencement of hostilities, Germany has spared no effort to retain
the faculty of disposing freely of her financial resources existing outside the Empire,
and of drawing freely on funds which have either accumulated abroad in German
banks and institutions before or during the war, or which have been created during
the war by the sale of securities or by loans and advances from neutrals.
Her
close relationship with neutral banks has facilitated her task. With the help of
neutral banks, in many cases more than sympathetic, the funds at Germany's disposal
have been shifted at her pleasure from one neutral country to another as the require
ments. of exchange, of trade, and of political propaganda necessitated. As the funds
j abroad decreased, and the difficulties of shifting these funds increased by reason of the
blockade measures adopted by the Allies; the German exchange, suffering already from
adverse balance of trade, has become more and more affected, and in order, amongst
other things, to maintain this exchange, even at the low rate to which it had fallen,
Germany had been obliged to export gold, and to seek further loans at ruinous prices
in neutral countries. The funds at the disposal of Germany in North and South
America have been largely utilised for replenishing her credits in countries in Europe
contiguous to Germany, from which countries Germany, in spite of the blockade by
sea, could still draw supplies. The two following examples will suffice to show the
character of the assistance afforded by neutral banks.
1. A neutral bank in South America cabled to a neutral bank in Spain to pay
another neutral bank in Spain a large sum in pesetas for account of a certain gentleman
in Spain. It is known that this gentleman is a mere agent for the branch of a
German bank in Spain, and it has also been ascertained that the money was remitted
by order of a man in South America who is an agent there for a branch of the same
German bank.
Between May and August 1917, 2\ million pesetas were remitted for German
account through these particular agents.'
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* 350,000 of t h e s e pesetas w e r e ren i t t e d in J u l y 1017 t h r o u g h a New

York bank.

2. A single wireless message in September 1917 from a German bank to a neutral
bank in Spain acknowledged the receipt of 200,000 Swiss francs at Basle, 70,000 at
Zurich, and of 400,000 kroner at Stockholm, these sums being received by neutral
banks in the places mentioned for the credit of the German bank.
On the outbreak of the war Great Britain, followed later by France and Italy, took
various measures to cut the lines of communication on which Germany relied. Among
other measures, neutral banks in Central and South America as well as in Europe were
debarred from using London, Paris, or Milan as a channel for the remittance of any
sums for the benefit of the enemy. Neutral banks were in several instances black
listed for using their London account for enemy benefitHow vital to neutral banks is free access to the financial markets of London,
Paris, and Milan may be judged from the fact that neutral banks, in order to secure
removal from the black list, have been prepared to agree to most stringent conditions.
A great bank in one neutral country severed the whole of its connection with the
enemy ; one of the leading banks in another neutral country went even further and
severed all connection with enemy subjects in its own country ; in yet a third neutral
country a bank undertook to grant no further credits to the enemy and to transact no
business with the enemy which involved a third country. Intercepted correspondence
daily bears witness to the difficulties which the measures taken by the Allies have
caused to German financial arrangements.
Btit though the Allies were able, to a very great extent, to prevent the use of their
financial markets for operations for the benefit of the enemy, and by their control of
cables and mails and by the exercise of various methods of pressure in particular
instances to restrict the other channels through which the enemy conducted their
financial transactions, there still remained open to the enemy considerable means of
financial communication and activity. These, of course, were far greater while the
United States were neutral with wireless communication between them and Germany.
Alany are the millions of pounds which the German banks and other German institutions
in South America were able to transfer over New York to neutral countries contiguous
to Germany, to be employed there in the purchase of supplies for Germany and the
maintenance of the value of the mark.
To-day, no doubt, this traffic has ceased to a great extent; but until American
bankers have taken the measures adopted by British, French, and Italian bankers, they
will not be secure from being utilised by neutral banks with pro-enemy tendencies for
transactions in German interest under the elaborate systems evolved by the Germans
for cloaking such transactions.
But surely the time has come when the Allies should not rest content with
claiming that their own financial markets should not be used for transactions for. the
benefit of their enemies. Even if that is entirely secured, there will still be open to
Germany lines of financial communication not directly touching the Allied markets—
although in the long run operations over these lines are apt to be indirectly
compensated over the Allied markets. To-day something more is required' and
something more lies within our grasp.
It has been pointed out how essential to neutral banks is free access to the
markets of London, Paris, and Milan. Add New York to these and consider how little
neutral banks could afford to be excluded from the markets of Germany's enemies. If
our object is to shorten the war by every legitimate means, are the Allies right, is
America right, to extend all the advantages of their financial markets to neutral banks
which are used by Germany as the means of bolstering up her credit and securing
the money for the purchase of supplies without which she could not continue the war ?
The Allies have throughout claimed and exercised the right to forbid their
subjects to supply, or to facilitate the supply or conveyance of, goods to neutral
countries which would render those countries a more fruitful source of supply to the
enemy. The Allies, moreover, have bargained with neutral countries on the basis that
their own supply of goods to neutral countries should be conditional on restriction of
the neutrals' supply of goods to the enemy ; and to-day America is exercising this
right to the full. Let the same principle be applied in the field of finance. If neutral
banks^ desire to continue to be supplied with the advantages afforded by the Allies'
financial markets and means of communication, let them restrict the financial services
which they supply to the enemy. Are the subjects of the Allies to continue to supply to
neutral banks those facilities which render them stronger to supply financial service to
the enemy ?
.
No doubt those ostensibly neutral banks which are controlled by Germany, or
have been the willing or unsuspecting victims of Germany's policy of financial
penetration, will be forced to become openly the agents of Germany and to sacrifice
i
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their business with the Allies. Trie disclosure of their true position will be a gain to
the Allies, not only for the purposes of the war but afterwards. For by bitter experience
we have learnt that Germany's financial penetration is not restricted to financial ends,
but is employed as an instrument for very different and more sinister designs.
Neutrals themselves will not be. sorry to know the quarters in. which Germany's
insidious methods have been at work in securing financial control. But for the
most part neutral banks will recognise the justice of the Allies' claim that they should
not at one and the same time render assistance to the enemy and enjoy all the
advantages afforded by the financial markets of the Allies. They will not lightly give
up the latter, and they will, moreover, recognise that the exclusion of the pro-enemy
banks among them will increase the field for their own activities in the markets of the
Allies.
It is not merely the right but the duty of' the Allies to use their world-wide
financial supremacy towards shortening the war. A tightening of the financial
blockade and the weakening of Germany's financial position in neutral countries will
have two results : it will make it more difficult for Germany to pay for supplies which
enable her to carry on the war, and the. injurj' to her credit in neutral countries will in
time react upon the confidence of her citizens in her internal financial stability.
-

October 12, 1917.
Finance Section, Ministry of Blockade,
Lancaster House, St. James's,
July 24, 1917.
Suggested Extension of the Financial

Blockade.

(Private and Confidential.)
NOTICE to be issued in the Swedish press, say, one clear week before the operative
date. Similar notice, mutatis mutandis, to be issued in the press of other neutral
European countries.
SWEDEN.

The Governments of France, Great Britain, Italy, Russia, and the United States
of America have decided that it may become inexpedient for banking houses in their
respective territories to continue to have dealings with any banking house in Sweden
which engages, directly or indirectly, in—
1. The granting of any loan, credit, or overdraft, or the increase of any existing
loan, credit, or overdraft, to an enemy of any of these five countries.
2. The subscription to, or purchase of, any loan issued by an enemy of any of
those five countries.
3. The purchase from, or sale to, an enemy of any of those five countries of the
currency of any of those five countries, or of any neutral country other
than Sweden.
4. The transfer of money, credit, or securities between an enemy of any of those
five countries and any neutral country other than Sweden.
5. The purchase from, or sale on behalf of, an enemy of any of those five countries
of any bond or certificate issued by the Government of, or by any corpora
tion or company in, any of those five countries ; or of any dividend warrant
or coupon payable in any of those five countries; or of any note, bill,
cheque, or draft payable in any of those five countries.
6. The collection, discounting, or negotiation, on behalf of an enemy of any of
those five countries, of any bond, note, bill, cheque, draft, dividend warrant,
or coupon payable in any of those five countries.
7. The transmission of any document, letter, message, or advice of any kind, by
any means whatever, between an enemy of any of those five countries and
any neutral country other than Sweden.
In each and every case " enemy " for this purpose includes not only any enemy
Government and any person, firm, or company domiciled in the country of an enemy
or in a country occupied by an enemy, but also any person, - firm, or company,
wheresoever domiciled, with whom the subjects of any of the above-mentioned five
countries are forbidden by law to have dealings.

The Governments, therefore, of France, Great Britain, Italy, Russia, and the
United States of America hold themselves at liberty to direct their respective subjects
to discontinue all intercourse, direct or indirect, with any banking house in Sweden
from which an intimation has not been received by [date] to the effect that it will as
from that date abstain entirely from participation in any of the above-mentioned
transactions.
In order to minimise the trouble and expense which the senciing of such
intimation to individual banking correspondents in the five countries would entail
upon them, banking houses in Sweden may intimate their desire to continue relations
with subjects of any of those five countries on the above conditions direct to the
Secretary, Bankers' Clearing House, Post Office Court, Lombard Street, London, E.C. 3,
before [date].
It will be sufficient if the telegraphic intimation (which should be confirmed by
letter) is worded " Desire continue relations," and is addressed "
"
An intimation given by the head office of a banking house in Sweden will be
understood to apply to all its branches, which need not, therefore, send separate
telegrams.
A banking house in Sweden. desiring to continue relations with subjects of any
of the above-mentioned five countries should send an intimation.
By " banking house" is meant any person, firm, or institution engaged in
banking and/or foreign exchange business.

o
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SECRET.

WAR CABINET.
NON-FERROUS METALS BILL.
INTERIM REPORT No. 2 OF A COMMITTEE APPOINTED BY THE W A R CABINET TO
CONSIDER THE QUESTION OF AN ECONOMIC OFFENSIVE.

(Previous Papers, Nos. G.T.-813, 967, 967A, 1182, 2128, and Nos. G. 156, 158, 159,
160, 161, 166, and War Cabinet 247, Minute 8.)
1. THE Committee have been deeply impressed by the world-wide ramifications
of the German organisation dealing with the non-ferrous metals and with the complete
control which, at the outbreak of the present war, it had secured over the whole metal
trade of the British Empire. That control will inevitably be re-established almost
immediately after the war, unless in the meantime the place of the pre-war organisation
is effectively taken by an organisation entirely free from all enemy influence or
association.
2. The Committee are informed by the Board of Trade that an organisation
capable of effectively controlling the metal industry can be formed, and is assured of
French and Belgian co-operation.
The promoters, however, are not prepared to
embark their capital in the enterprise unless they are insured in the initial stages
against the danger of the re-establishment of the German organisation.
3. That insurance would be afforded by the passage into law of the proposed NonFerrous Metals Bill, by which the right to deal in metals cannot be exercised for five
years after the war by any enemy subject or corporation except by special licence of
the Board of Trade.
4. In order that the new organisation should get to work without delay, and that
the metal trade of the Empire should be developed on satisfactory lines, the Committee
urgently recommend that the Non-Ferrous Metals Bill (Appendix) should be introduced
and passed into law at the earliest possible moment.
5. In the event of the War Cabinet approving of the above recommendation, it will
no doubt be desirable to communicate with the Dominions on the subject.
2, Whitehall Gardens, S.W.,
October 31, 1917
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. (Signed)

E . CARSON,

Chairman.
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APPENDIX.
E.0.C.-2.
NON-FERROUS METAL INDUSTRY BILL.
BEFORE the war the worlcTs metal market was largely controlled by a group of
German metal companies engaged primarily in buying metals or in acting as selling
agents for producers. These companies were closely connected by stock control, the
inter-ownership of stock, interlocking directorates, or joint syndicates, and their relations
were of such a nature as to lead to a common policy in respect alike of purchase and
sale of metals. The most important of these concerns is the Metallgesellschaft, of
Frankfurt-on-Main, with which are closely connected H. R, Merton and Co., in the
United Kingdom, with its subsidiary the Merton Metallurgical Company and the
American Metal Company in the United States. These, in their turn, combined with
certain German metallurgical and financial interests to found, in 1910, the Metallbank
and Metallurgische Gesellschaft, of Frankfurt-on-Main, with a capital of 2,000,000Z.
This last-named organisation, either directly or through its constituent concerns, had
by the outbreak of war established or acquired controlling or other financial interests
in metal dealing, mining, or working companies or chemical companies in Germany,
Austria, the United Kingdom, France, Belgium, Switzerland, Holland, Spain, Australia,
Africa, Mexico, and Italy. Distinct from the Metallgesellschaft group of companies,
but closely associated with the same interests and with each other in various syndicates
and combinations, were Beer, Sondheimer, and Co., of Frankfurt, with interests in
companies in Germany, Austria,:Italy, Belgium, France, and the United States; and
Aron Hirsch and Co., with subsidiary companies in Germany, the United States, and
Australia.
'
This control of the non-ferrous metal trade of the world by German or German
controlled interests has been a cause of grave embarrassment to the Allied Govern
ments during the war, and the question of the best means of preventing the
re-establishment of that control has been occupying the attention of the Board of
Trade for some time back. The matter has been discussed on more than one occasion
with the French Government, and quite recently the Imperial War Conference passed
a resolution declaring that it " would welcome appropriate measures for the purposes
of freeing the Empire and the Allied countries from their previous dependence on
German-controlled organisations with respect to non-ferrous metals and ores."
It is, however, the unanimous opinion of all the experts who have been consulted
that in view of the widespread connections, highly developed organisation, and great
, financial resources of the German group, it would be almost impossible for any new
Imperial or Allied organisation to secure a firm footing in the metal markets of the
Allied countries and of the world unless drastic steps are taken to prevent the revival
within Allied territories of the operations either direct or indirect of the German
interests. The French and Belgian Governments have expressed their willingness to
take the necessary restrictive measures in their own countries, and the resolution of
the Imperial War Conference quoted above shows that the dominions are in sympathy
with the same policy. The Non-Ferrous Metal Industry Bill has been drafted to give
effect to this policy within the United Kingdom.
The Bill provides in clause 1 that no company, firm, or individual should engage
in the business of extracting, smelting, dressing, refining, or dealing by way of
wholesale trade in metal or metallic ore, to which the Bill applies, except under
licence, which shall be renewable annually. The Bill applies to zinc, copper, tin, lead,
nickel, and aluminium, and provision is made for its extension to other non-ferrous
metals by order of the Board of Trade.
Clause 1, sub-section (2) provides that the Board of Trade shall not grant a licence
to a company or firm to which the conditions in the schedule apply, unless they are of
opinion that for some special reason the grant of a licence is expedient. Any company
or firm to which the conditions in the schedule do not apply will be entitled to the
licence. The conditions are so framed, as to cover businesses controlled or managed to
any substantial extent by persons who are or have been enemy subjects, and thus cover
the case of a business controlled by naturalised British subjects of German origin.
They also cover the case of close enemy association at the date of the introduction of
the Bill through any shareholding in some neutral company.

Clause 1, subsection (5), gives a rigbt of appeal to tbe Court on the question
whether the conditions in the schedule apply in fact to any particular firm or company.
No right of appeal is given from the refusal of the Board of Trade to grant a licence if
the conditions in the schedule apply.
By clause 6 the Bill is to continue in force during the war and for five years after
wards.
Board of Trade, May 23, 1917.

Draft of a Bill to Regulate Temporarily the Business of Extracting, Smelting, Dressing, A.D. 1917.
Refining, and Dealing in certain Non-ferrous^Metals and Metallic Ores.
BE it enacted by the Kings most Excellent Majesty, by and with." the advice and
consent of the Lords"Spiritual and Temporal, and Commons, in this present Parliament
assembled, and by the authority of the same, as follows :—
1.-(1.) It shall not be lawful for any company, firm, or individual after the Prohibition
expiration of three months from the passing of this Act, or such^ longer period as J ^
the Board of Trade may in any particular case allow , to engage in the business of
extracting, smelting, dressing, refining, or dealing by way of wholesale trade in metal m e t a l s
or metallic ore Tor product] to which this Act applies, unless licensed to do so by the w i t h o u t a
Board of Trade :
"
8 t

i n

r

c e r t a i n

l l c e n c e

Provided that the purchase of metal by persons for the purposes of their trade
shall not be deemed to be dealing in such metal by way of wholesale trade where
the trade carried on by the purchaser is not primarily the trade of dealing in metals.
(2.) In the case of a company, firm, or individual with respect to which any of the
conditions set forth in the Schedule to this Act apply, no licence shall be granted unless
the Board of Trade are of opinion that for any special-reason the grant of a licence is
expedient, but save as aforesaid any company, firm, or individual engaged or proposing
to engage in such business as aforesaid shall on making application in the prescribed .
manner, and on furnishing such information and allowing inspection of such books
and documents as may be reasonably required, and on payment of the prescribed fee,
he entitled to a licence under this Act.
(3.) A licence under this Act, unless suspended or revoked, shall remain in force
-day of
following the date of issue of the
until the
licence, but shall be renewable annually, and the same provisions shall apply to the
renewal of the licence as apply to the grant of a licence.
(4.) The Board of Trade, if satisfied that any company, firm, or individual to whom
a licence has been granted under this act [is or] has become subject to any of the
conditions set forth in the Schedule to this Act, may revoke or suspend the licence.
(5.) If any question arises between the Board of Trade and any company, firm, or
individual, as to whether or not any of the conditions set forth in the Schedule to this
Act apply in respect of the company, firm, or individual, the question shall in manner
provided by rules of court be referred by the Board of Trade to the High Court, and
the decision of the High Court shall be final, and no appeal therefrom shall lie to any
other court.
(6.) Where at the expiration of such three months or at any time when a licence
expires, any such question stands referred to the High Court, the Board of Trade shall,
on application being made for the purpose, extend the said period of three months as
respects that company, firm, or individual, or as the case may be, the duration of the
licence, for such period as may be necessary to allow the question to be determined by
the High Court.
2. The Board of Trade shall have power at any time to require any person able Power to
to give information with respect to the constitution, control or management of any require ^
company, firm or individual which has applied for the grant of a licence, or to which ^ a s p e c 
a licence has been granted under this Act, to furnish such information within such tionof
tune as the Board may direct, aud any person appointed by the Board in that behalf documents,
shall be entitled to inspect any books and documents belonging to or under the control
ot such company, firm or individual.
.
(1-) ft any person carries on the business of extracting, smelting, dressing, Offences,
refining, or dealing in any metal or metallic ore [or product! in contravention of this Act
without a licence, he shall [on an information being laid by^or with the consent of the
oard of Irade] be liable on summary conviction to imprisonment with or without
0,
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hard labour for a term not exceeding three months, or to a fine of one hundred pounds,
or to both, such imprisonment and fine.
(2.) If any person refuses or neglects to furnish any information which under this
Act is required to be furnished within the time within which it is to be furnished, or
knowingly furnishes any information required to be furnished under this Act which
is false in any material particular, or having custody of any book or document which
a person is authorised to inspect under this Act, refuses or wilfully neglects to produce
the book or document for inspection, or forges or fraudulently alters or uses or permits
to be fraudulently used any licence issued under this Act, he shall be liable on
summary conviction to imprisonment with or without hard labour for a term not
exceeding three months or to a fine not exceeding twenty pounds, or to both such
imprisonment and fine.
(3.) Where the person guilty of an offence under this Act is a company, every
director, manager, secretary, and other officer of the company who is knowingly a
party to the default, shall also be guilty of the like offence, and liable to the like
punishment.
4. The Board of Trade may make rules (subject in respect of fees to the approval
of the Treasury), for prescribing anything which, under this Act, is to be prescribed,
and generally for carrying this Act into effect.
^
^
^
t which this Act applies are zinc, copper, tin, lead, nickel.
aluminium, and any other non-ferrous metals and ores to which this Act may be
applied by order of the Board of Trade.
6.-(1.) This Act may be cited as " The Non-Ferrous Metal Industry Act, 1917."
(2.) This Act shall continue in force only during the continuance of the present
war and for a period of five years after the termination thereof.
e
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SCHEDULE.

Conditions.
1. That any director of the company or any partner of the firm, or the individual
or any manager or other principal officer employed by the company, firm, or individual,
is a person who is or has been an enemy, or who was at any time before the fourth
day of August nineteen hundred and fourteen the subject of a State which subsequently
became an enemy State.
2. That in the case of a company, any capital of the company is or was at any
time after.the .. .
day of
nineteen hundred and seventeen held
by or on behalf of an enemy.
3. That the company, firm, or individual is or was at any time after the
day of
nineteen hundred and seventeen party to any agreement,
arrangement, or understanding, which enables [or enabled] an enemy to influence the
policy or conduct of the business.
, 4. That the company, firm, or individual is or was at any time after the
day of
nineteen hundred and seventeen interested directly or indirectly
to the extent of one-fifth or more of the capital in any undertaking whether or not in
the United Kingdom, engaged in business of a kind to which this Act applies, in
which enemies are also interested directly or indirectly to the extent of one-fifth or
more of the capital.
5. That the company, firm, or individual is or was at any time after the
day of
nineteen hundred and seventeen directly or indirectly controlled
by a company, firm, or individual, to whom a licence under this Act would be refused.
6, That the company, firm, or individual, is by any means whatever subject to
enemy influence or association.
For the purposes of this Schedule—
The expression " enemy " means a subject of an enemy State and an enemy
controlled corporation.
The expression "enemy'State "means any State with which His Majesty is at the
passing of this Act, or has after the passing of this Act, become at war.

The expression " enemy controlled corporation " means any corporation
(a.) where the majority of the directors or the persons occupying the
position of directors by whatever name called, are subjects of such a
State as aforesaid; or
(6.) where the majority of the voting power is in the hands of persons who
are subjects of such a State as aforesaid, or who exercise their voting
powers directly or indirectly on behalf of persons who are subjects
of such a State as aforesaid ; or
(c.) where the control is by any means whatever in the hands of persons
who are subjects of such a State as aforesaid ; or
(d.) where the executive is an enemy controlled company or where the
majority of the executive are appointed by an enemy controlled
company.
o

The expression " capital" in relation to a company means any shares or other
securities issued by the company which carry any voting power with respect
to the management of the company.
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IMPORTS AND EXPORTS (RESTRICTION) BILL.
INTERIM REPORT NO. 3 OF A COMMITTEE APPOINTED BY THE W A R CABINET TO
CONSIDER THE QUESTION OF AN ECONOMIC OFFENSIVE.

(Previous Papers, Nos. G.-156, 158, 159, 160, 16.1, 166, 167, and War Cabinet 247,
Minute 8.)
1. THE Committee urgently recommend to the War Cabinet the immediate
"ntroduction of the Imports and Exports (Restriction) Bill drafted by the Board of
Trade (Appendix). They consider that the powers conferred by this measure are
ssential to the effective carrying out of any organised economic offensive, and that the
ntroduction and passage into law of the measure will of themselves exercise an
"mportant influence upon that section of enemy opinion which is already regarding
he economic future with apprehension.
(Signed)
E. CARSON, Chairm.au.
2, Whitehall Gardens, S.W.,
November 3 , 1917.

APPENDIX.
IMPORTS AND EXPORTS (RESTRICTION) B I L L .

Memorandum.
The present powers of His Majesty
Exportation of goods are as follows :—

as to prohibiting the importation and

(1.) Under the Customs Consolidation Act he has power by Proclamation or Order
in Council to prohibit the importation of any goods, but not to prohibit the
importation of goods of any specified origin.
(2.) Under section 8 of the Customs and Inland Revenue Act, 1879, he has power
to prohibit absolutely the exportation of certain specified goods (arms, Ac),
and this power has been extended by the Customs (Exportation Prohibition)
Act, 1914, to all goods of any description, but the extension has effect only
while a state of war exists.
(3.) Under the Exportation of Arms Act, 1900, he has power to prohibit the
exportation of certain specified goods to any country or place named in the
order, and this power has been extended—
(a.) To the exportation of all goods of any description by the Customs
(Exportation Restriction) Act, 1914 ; and
(6.) To the exportation of goods to any such country or place unless
consigned to particular individuals by the Customs (Exportation
Restriction) Act, 1915.
The extension has effect only whilst a state of war exists.
The result is that immediately the war terminates there will be no power (1) to
prohibit importation of goods of a particular origin; or (2) to prohibit exportation except

in the case of certain specified classes of goods; and most of the proclamations and
orders relating to exports which have been made during the war, under the above
mentioned Acts, will cease to have effect.
The practical effect of the present Bill is to continue for a period of five years
[qu. twelve months] after the termination of the war, the powers which His Majesty Iras
possessed and exercised during the war, adding, as regards importation, the power to
prohibit the importation of goods of a particular origin. It is proposed to effect this
by an entirely fresh enactment with a saving for orders, &c, made under the existing
enactments, rather than by continuing the operation of those enactments.

A.D. 1917.

Draft of a Bill to continue, with modifications, for a period of five years [qu. ticelve
months] after the termination of the present War, certain powers in relation to
Imports and Exports.
BE it enacted by the King's most Excellent Majesty, by and with the advice and
consent of the Lords Spiritual and Temporal, and Commons, in this present Parliament
assembled, and by the authority of the same, as follows :—

1.-(1.) His Majesty may by Proclamation or Order in Council prohibit the
of imports
importation or exportation of goods of any class, description, or origin specified in the
a n d e x p o r t s . Proclamation or Order, either generally or from or to any country or place named in
the Proclamation or Order, or subject to such exceptions as may be specified in the
Proclamation or Order.
(2.) Any Proclamation or Order made under this section may be varied or added
to by order made by the Lords of the Council on the recommendation of the Board of
Trade.
(3.) Any Proclamation, or Order in or of Council, made during the present war,
and in force at the date of the terminatian thereof, prohibiting or restricting the
importation or exportation of goods, shall, as from the said termination, continue in
force and have effect as though it had been made under this section.
39&40Viet.
(4.) This section shall have effect as though it were included in "The Customs
c. 36.
Consolidation Act, 1876" ; and the provisions of that Act, and of any Act amending or
extending that Act, shall apply accordingly ; and if any person ships or attempts to
ship goods in contravention of any Proclamation or Order made under this Act witli
respect to exportation he shall be liable to the same penalty to which a person is liable
under section 186 of that Act, for illegally importing goods the importation of which is
prohibited.
(5.) This section shall continue in operation until the expiration of a period of five
years [qu. twelve months] after the termination of the present war.
(6.) The powers conferred by this section shall be in addition to and not in
derogation of any other powers of His Majesty whether conferred by statute or
otherwise.
^horttitle.
2. This Act may be cited as " T h e Imports and Exports (Restriction) Act, 1917."
Restriction
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WAR CABINET.
REORGANISATION OF THE BOARD OF TRADE.

Memorandum by the Minister of

Reconstruction.

(Previous Paper, No. G.-163.)
THE memorandum of the President of the Board of Trade (G.-163) raises in an
indirect form the important question of the function of the Government in the future
with regard to the development and encouragement of industry, and I would therefore
suggest that the War Cabinet, in assenting to the general scheme of reorganisation
put forward by Sir Albert Stanley, should do so without prejudice to the ultimate
allocation of the work and responsibility amongst Government Departments, with
respect to which I hope at a later date to submit proposals.
The ultimate solvency and prosperity of the country depend, I believe, very
greatly upon the success of our efforts to increase home production, and, as is indicated
in paragraphs (3) and (6) of the Committee's report, this will certainly involve
Government Departments taking a more active interest in assisting in promoting the
prosperity of our industries than has been the case hithertOi
I think that we mustjook forward, if possible, to the establishment of what I may
provisionally describe as a Ministry of Industry and Commerce with important
transport, manufacturing, trade, and other departments such as may conceivably grow
out of section (a) of the proposed subdivision of the Board of Trade. It may be that
some of the individual departments may assume such a degree of importance in our
national life as would warrant their being presided over by what we should at present
describe as a Minister.
I hope, therefore, that the approval of the proposals, including paragraph 4 (a) of
the Presidents Memorandum, will not be taken as in any way prejudicing the duty at
present devolving upon me of instituting enquiries and making proposals with respect
to industrial reconstruction. In general, I take it the division between my own
functions and those of an executive department would be that when a policy has
been decided upon it would, after consultation with those concerned and when
approved by the War Cabinet, devolve upon an executive department to make
arrangements for giving effect to it. The position in the Government organisation,
for example, of the Department of Mines should not be prejudiced by the adoption of
these proposals. It is at the moment being carefully examined, and obviously affects
the interests of many other departments, and the same certain qualifications would
apply to the adoption of any national or imperial system of intelligence and research.
We should at the same time not prejudice an ultimate decision respecting the future
of the Ministry of Munitions in any modified form.
With respect to the proposed Advisory Council, I take it that it will be a general
rule that it should be sufficiently representative both of producers and consumers, and
secure so far as may be possible the co-operation of labour, whether by means of the
industrial councils established under the Whitley scheme or otherwise.
By his recommendation of the Committee's report, I take it that the President
contemplates that no single council would be sufficiently representative, but that there
would have to be a goodly number of special trade committees.
[1134]

I may perhaps be allowed to say that I heartily welcome the general character of
the Presidents proposals, and I have put up this memorandum mainly to secure that
what is now sanctioned shall not be taken to prejudice the wider national consideration
of reconstruction which it will be necessary to consider at a later date.
^
(Signed)
C. ADDISON.
Ministry of Reconstruction,
November 1, 1917.
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Interim Report No. 4 of a Committee appointed by the War Cabinet to consider the
Question of an Economic Offensive.
[Previous Papers Nos. 156, 158, 159, 160, 161, 166, 167, 168, and War Cabinet
247 (8), 265 (18) and (19).]
THE Committee have had their attention drawn to the necessity for prompt
action in dealing with the situation which may arise at the end of the war from Allied
and neutral orders for ships now being placed with our shipbuilding firms. The
question has been rendered more particularly acute by a recent Norwegian law by
which Norwegian shipowners are practically compelled to reinvest in shipping the
proceeds of sales of ships or the insurance money received for lost ships. Large
orders at very high prices are consequently being hurriedly placed with British
shipbuilders. That we should secure orders of this kind is, in itself, a very desirable
matter for the shipbuilding industry. ,
2. It is, however, obvious that if we are to maintain our position in the world's
mercantile shipping, a very large proportion of the output of our shipbuilding yards,
during the reconstruction period, must be reserved for ships built for service under
the British flag.
3. A certain proportion of our output, moreover, will have to be reserved for our
Allies and for neutrals who have rendered, or may render, useful services. The
promise of shipbuilding facilities is one of the most valuable means of bargaining we
have with neutral shipowners.
4. It is clear that these various objects can only be attained if there is some
arrangement for determining priority in the execution of orders during the
reconstruction period. . The necessity of Government control to effect this is urged by
the Board of Trade, the Ministry of Shipping, Sir Clarendon Hyde's Sub-Committee
appointed by the Ministry of Reconstruction, and Mr. Hichens's Committee on Neutral
Tonnage appointed by the Foreign Office, and it is understood that the draft report of
Sir A. Booth's Committee on Shipping and Shipbuilding after the War, appointed by
the Board of Trade, will comprise a recommendation to the same effect.
5. The Committee are advised that during the w ar period all that is necessary
can be done by a regulation under the Defence of the Realm Act, providing that nc
work should be begun or continued on a contract for post-war construction withou
the consent of the Shipping Controller, and that all contracts (both past and future
entered into for post-war construction should be notified to the Ministry of Shipping
or the Board of Trade. The draft heads of such a regulation are given in Appendix ij
6. In order to deal with the situation after the war it will, however, be necessary
to introduce legislation giving the Ministry of Shipping or the Board of Trade powei
to determine the priority in which ships may be built, in order that the needs of our
own Mercantile lVIarine, of our Allies, and of neutrals can be met on the basis of a
system of " rationing." A draft outline of such a measure is given in Appendix II.
7. if the necessity of such control is admitted the Committee consider it of
importance that a definite statement should be made on* the subject without delay, in
order that both shipbuilders and Allied and neutral shipowners may understand the
conditions under which contracts may be accepted. The Committee therefore
recommend to the War Cabinet that such a statement should be made at the earliest
opportunity, and should be accompanied by the issue of a Regulation under the
r

[1152]

Defence of the Realm Act on the lines indicated, and by the introduction of a Bill
securing to the Government control over the priority of the execution of shipbuilding
contracts during the reconstruction period.
2, Whitehall Gardens, S.W.,
November 1, 1917.

APPENDIX I.
Draft Heads of Regulation under Defence of the Realm Act.
* 1 . No work under any contract or agreement made or hereafter to be made for
the building, construction, or supply of any ship, or the hull, machinery, or other parts
of any ship in the United Kingdom shall be begun or continued without the consent of
the Shipping Controller.
2. Every person who has made or shall hereafter make any such contract or
agreement as aforesaid or who has assigned or shall assign any such contract or agree
ment or any interest therein to any other person shall furnish the Shipping Controller
with such particular^ of such contract, agreement, or assignment as he may by Order
require.
3. In this regulation, " ship " has the same meaning as in the Merchant Shipping
Act, 1894.
APPENDIX II.
Draft Outline of Bill.
1. No person shall build or contract to build any ship without a licence from the
TShipping Controller,!
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out the provisions of this Act.
4. Nothing in this Act applies to any ship of war built for His Majesty's Service.
5. Penalty Clause [? forfeiture of ship].
6. This Act shall continue in force until the expiration of three years from the
conclusion of the war, provided that—

(Signed)

E. CARSON (Chairman).

* Note.—It
h a s been s u g g e s t e d by t h e Ministry of Shipping t h a t , a s an a l t e r n a t i v e to Clause 1, a n y
c o n t r a c t for shipbuilding should be i n v a l i d a t e d which d o s s n o t provide t h a t n o w o r k shall be done on t h e
c o n t r a c t w i t h o u t t h e c o n s e n t of t h e S h i p p i n g Controller.
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MEMORANDUM BY FOOD CONTROLLER.

[Previous Papers Nos. G-148, G-149, G.T-856, and War Cabinet 133 (8) and 151 (2).]
I DESIRE to bring before the War Cabinet the necessity for introducing, at the
earliest practicable date, a system of compulsory rationing and distribution of the
principal foods. The position is now entirely different from that in May and June,
when this question was formerly considered by the War Cabinet, and a different
conclusion should be reached. At that time there was an actual difficulty as to the
distribution of one article alone (namely, sugar), and there was an apprehended difficulty
as to the sufficiency of cereal supplies till the harvest.
Now the position is as
follows :—
. .
(1.) There are local famines of a number of articles—bacon, butter, cheese, sugar,
tea—with a prospective shortage of meat. Diminishing total supplies afford an
inadequate margin to cover inequalities of distribution and consumption. There is an
increasing number of complaints from many quarters.
(2.) The position in regard to cereals is satisfactory only so long as it is looked at in
isolation and without reference to other countries. When account is taken, on the one
hand, of the prospective needs of the Allies, and, on the other hand, of the strain that
will be thrown on cereal supplies by the shortage of other foods here, there can be no
ground for confidence. The position is further affected by the necessity of artificially
cheapening bread and the possibility that this policy must be extended to other articles.
At the present time, in spite of the abundance of potatoes and of all efforts to secure
voluntary economy, the consumption.of bread and flour in this country is certainly as
high as it was last year, and has shown a tendency to rise (though not rapidly) since
the introduction of the cheaper loaf.
(3.) The memorandum of the 30th October by the Shipping Controller, forecasting
a reduction in imports in 1.918 amounting to 8,000,000 tons as compared with 1917,
compels a readjustment of policy in regard to rationing as in other directions. We
have already largely lost certain extremely important sources of supply on the
continent (in particular, Denmark and Holland for bacon and butter). We are
likely now to lose, to a large extent, sources of similar supplies in Australia and New
Zealand, and it is more than doubtful whether adequate increased amounts can be
drawn from North America to replace these losses. In any case I cannot, on the
facts now before me, assent to any reduction at all in the present supplies of the
staple foods, while distribution remains unregulated by compulsory rationing, and
substantially the whole of the reduction of 8,000,000 tons of imports must fall either
on munitions or on other articles. On the other hand, if a system of compulsory and
scientific distribution of foods is introduced, a smaller supply of food should prove
sufficient, since it will not be necessary to provide so great a margin to cover inequalities
of distribution and consumption.
It is clearly impossible to state exactly how great a reduction could be effected, but
it would, I think, be substantial. Calculations are being made with a view to preparing
such an estimate as is possible.
I am of opinion, accordingly, that the time has come for compulsory rationing of
all the essential foods, namely, bread and flour, meat (including bacon), sugar and fats
(butter, margarine, lard), and in an appendix have set out the rough heads of a scheme
jforthis purpose.
I
[1163]

Any rationing scheme should, in my opinion, be framed so as to cover at least
the above-mentioned foods, even though for administrative reasons it is not applied
simultaneously to them all. A rationing system applied only to one food is unsatis
factory, because it leaves the wealthier classes free to divert their excessive consumption
to unrationed articles.
The scheme provides for distribution as well as for rationing in the narrow sense.
It is to be regarded not merely as a means of restricting consumption to a certain
maximum, but also as a means of securing, so far as possible, that supplies up to that
maximum are available to all who need it. While it is impossible to give an absolute
guarantee that for every ration ticket a corresponding ration shall be everywhere and at
all times available, it is necessary to aim at securing this as a general rule and in
practice. As is pointed out below, I attach the greatest importance to this point as a
means of securing popular acceptance of compulsory rationing.
The objections that may be raised to the introduction of compulsory rationing are,
in the main, three, namely, the cost of labour and administration, the fear of causing
industrial unrest, and the fear of giving encouragement to- the enemy.
As to the first point, the administrative machinery will unquestionably be extensive
and costly. No rationing system is worth attempting unless it is strong enough and
elaborate enough to stand the strain of an acute scarcity of rationed foods. Unless,
however, we can obtain sufficient food to provide not only for our minimum needs but
also for inequalities of distribution and consumption, we must take steps to organise the
distribution and consumption.
As to the second point, rationing appears unpopular only when it is looked at
merely as a means of restricting consumption. In my view, howevei-, restriction of
consumption is only one, and perhaps not the most important, purpose of the policy.
The principal object of rationing is to secure that in time of stringency the essential
foods are distributed first and foremost to the essential workers, i.e., are distributed
in the national interest, and not according to the purchasing power of the individual.
Rationing, in fact, is the only possible corrective to the power of the purse in a time of
scarcity. A rationing system which provided adequately for the necessarily greater
consumption of the manual workers, and was explained as intended to do so, would, I
think, be welcomed by a large majority of the population.
As to the third point, if any economy in food consumption is to be secured, it must
be secured either by the introduction of compulsory rationing or by a voluntary campaign
in which it would b^ necessary to put the risk of famine prominently and emphatically
before the public. The latter course would give at least as much encouragement to the
enemy as the former, while it would not give the same encouragement to our Allies of
making it appear that we were taking effective measures to deal with the food
situation.
In conclusion, I wish to emphasise the question of time. The period of difficulty
in regard to food supplies will be the second half of the cereal year, namely, from
March to August next. Till then a temporary deficiency of other foods can, generally
speaking, be met by drawing upon stocks of cereals. Any rationing system, therefore,
should come into force not later than the beginning of March or April. I am satisfied,
however, that any comprehensive system such as that described above would involve a
minimum of four months of preparation. If, therefore, the system is to be introduced
by the beginning of April, the final decision to do so must be taken at latest by the end
of November. It would, of course, be possible, if circumstances altered in the next few
months, to reverse a decision to introduce rationing; but this decision should
definitely be reached in the present month, and full authority should be given to incur
any necessary expenditure, on the assumption that the system was to be introduced not
later than the beginning of April, 1918.
RHONDDA.
Ministry of Food,
November 9, 1917.

APPENDIX.
Provisional Heads of Scheme for Compulsory Rationing and Distribution of
Essential Foods.
1. The scheme will apply to bread and flour, meat (including bacon), sugar and fats
(butter, margarine, and lard). It may apply also to all cereals and similar articles
(beans, peas, &c), cheese, and other foods.
2. The rations will be graduated according to occupation, age, and sex, the popula
tion being divided into a number of classes (probably five) according to their needs. The
classification and amount of ration are subject to further consideration.
As an
illustration, however, of the probable range of variation, it may be stated that a
Departmental Committee which considered ration scales last summer recommended a
ration for the highest class (men on the heaviest industrial or agricultural work)
amounting to 13 lb. of bread and meat together in a week, while that for men of
sedentary occupation was 7% lb., and for children under ten 4 - lb.
3. An individual ration paper will be issued for each person, authorising that
person to draw periodically from a post office the appropriate number of coupons for each
of the various rationed "foods. A coupon will be surrendered to the retailer whenever
a purchase is made. In the case of some foods at "least it will probably be necessary to
require the surrender of a ration coupon in restaurants and other places of public
eating. Probably this will be the case in respect of bread and meat, but it might be
avoided in the case of sugar and fats.
4. The coupons will subsequently be sent by the retailer to the Local Food Office
by way of accounting for the disposal of his stocks. This ensures that the retailer
insists upon receiving a coupon before selling, and thus that future supplies can be
distributed according to the actual number of rations required in each locality.
5. Various duties in connection with the control of retailers and the local
administration of the scheme will devolve upon the Food Control Committees. It is,
however, of the greatest importance that the Post Office should undertake the
voluminous routine work of the issue of the appropriate ration coupons on presentation
of the ration papers. This arrangement is, of course, subject to the assent of the
Postmaster-General, who is being consulted on the subject..-,
6. Such a coupon system can be introduced via the present Sugar Distribution
Scheme in the following manner.
7. In addition to the process of registration of households, which has already been
carried out, a process of individual registration is about to be instituted in order
to meet the needs of—(a) persons who have retrained from registering on the household
system owing to their being likely to move from place to place in the course of their
employment; and (b) persons who, though registered on the household system, have
subsequently ceased to be members of the original registered households. For persons
registered individually a ration paper is to be provided, entitling them to obtain sugar
coupons periodically from any Post Office.
8. Further, in order to provide persons who, on the close of the individual regis
tration process, are still members of registered households with a means of obtaining
sugar upon their subsequent removal, each such person will be provided with a ticket
for use upon removal. When a person bearing one of these tickets removes, the ticket
may be taken to a Post Office. The Post Office will, on surrender of the ticket, hand
out sugar coupons for the next ensuing period and transmit the ticket.to an office at
which a ration paper will be prepared and issued to the person in question for his
subsequent use in obtaining coupons.
9. It will thus be seen that the present Sugar Registration Scheme already
provides for a section of the population obtaining their sugar ration by means of a
coupon system, and for a gradual transference to the coupon system of all other people
who from time to time break off from registered households. If it is decided by the
Government to adopt the compulsory rationing of several foodstuffs a convenient
method of placing the whole population on the necessary coupon system would be to
require all persons by a given date to exchange their tickets for the personal document
entitling them to coupons, without waiting for the removals which would otherwise
set this machinery of exchange in motion in the case of the particular individual.
10. Thus, without in any way interfering with the present Sugar Registration
fccneme, the way could be prepared for placing the whole population, at comparatively
1

f

short notice, upon the coupon system, and enabling other foodstuffs than sugar to be
rationed on that system.
11. If for any reason this process [of accelerated transition to a full coupon
system by means of the Sugar Registration Scheme is not adopted, it would be
necessary to postpone the introduction of the Sugar Registration Scheme and to start
anew to prepare a coupon scheme to "come"into operation not later than the end
of March.
12. The foregoing proposals are provisional only. A detailed scheme is now
being prepared.
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SOLDIERS AND SAILORS' PAY COMMITTEE.
5

SECOND (INTERIM) REPORT.

(Previous Paper, No. G.-154.)
1. THE recommendations made in the First Interim Report of the Committee
appointed to consider the increase in the pay of soldiers and sailors (G.-154) were
referred back to the Committee for further consideration in consequence of representa
tions which were made to the Prime Minister that our recommendations, more especially
in the case of the single man without family or dependants, did not establish the
principle of an adequate minimum rate of pay, and that the grant of proficiency pay,
which in war time cannot be' made dependent upon formal tests, should be more
automatic in character.
We have accordingly again reviewed the whole question, and now submit certain
alternative and additional detailed proposals for the Army and for the Navy.
ARMY.

2. In order to make our further recommendations clear, it must be explained that
the soldier's pay consists generally of two elements—regimental pay and a supplement,
variously known in different arms as Proficiency Pay, Engineer Pay, or Corps Pay.
The normal rates of pay for private soldiers are as follows :—
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3. One of the points most open to criticism in the above scheme of pay is the
lower minimum drawn by fighting men, and especially in the Infantry, in comparison
with the Departmental arms. This arises from the fact that in peace time the
Departmental duties are less attractive and leave the soldier less free time, a
disadvantage for which, under a system of voluntary enlistment, it was necessary to
compensate by 0'ffering extra pay. We consider that if anything is now to be done to
raise the lowest rates of pay it is of great importance to take the opportunity of
reducing the present adverse balance against the fighting man.
4. If Is. 6d. a day be taken as the minimum rate to be paid to any soldier, this
minimum may be applied by various methods, the estimated costs of which are shown
below:—
An increase of 6d. a day to all arms and all ranks up to and including the Warrant
Officer ...
...
...
...
...
... Cost £34,000,000
(This includes about £750,000 for 6s. motor-drivers, Flying Corps mechanics,
and other men already paid very high rates.)
(B.)
.An overriding minimum of Is. 6d. applied to regimental pay only with
consequential increases for Lance-Corporals from Is. 3d. to Is. 9d. and
Corporals from Is. 8d. to 2s. In view of the increases proposed for Petty
Officers and Chief Petty Officers in the Naval scheme (see below), the
increases in the Army cannot be confined to the overriding minimum and
its strictly necessary consequences, but an increase of 3d. must be given to all
higher ranks, including Warrant Officers, at a cost of £2,000,000 ...
Total cost £28,000,000

,m

An overriding minimum of I s . 6d. applied to Engineer pay and Corps pay as well
as to regimental pay, but not to proficiency pay. Increases to N.C.Os. as
under (B)
...
...
...
...
... Cost £24,000,000
(D.)

An overriding minimum of Is. 6d. as under (C), but covering also proficiency pay.
Increases to N.C.Os.-as under (B)
...
...
...
Cost £8,000,000
(E.)

An overriding minimum of ] s. 6d. as at (C), but covering only Class II proficiency
payIncreases to N.C.Os. and Warrant Officers of Cavalry, Artillery, and Infantry as
under (B); for other Arms, no increases above rank of Corporal.
Taking into account the Id. already approved for each year of war service, and
bearing in mind that proficiency pay has hitherto been given only after two
years' service, the actual changes in the pay of the Infantry would be :—
All men now in receipt of Is.
would get a minimum of Is. 6d.
,,
,,
Is. 3d.
,,
,,
Is. 8d.
,,
Is. 6d.
,,
,,
Is. lid.

r

All men qualifying in future for Class I would get Is. 9d., Is. 10d., Is. lid.- or 2s.,
according as they have served 6 months, 1 year, 2 years, or 3 years
"
Cost, £13,500,000.
- Departmental Arms.—Under schemes (C) to (E), men whose present pay and Corps
pay amount to Is. 5d. would get Is. 6d., those now receiving Is. 6d. or over
would remain unchanged, except as regards the extra Id. for each year's war
service.
"

5. As regards these schemes it may be pointed out that the most, costly, (A), does
- nothing to redress the inequality referred.to in paragraph 3, while (B), the next most
costly, redresses it only to a slight extent. Scheme (C) would be so much to the
relative disadvantage of the men drawing Corps pay that it might provoke a further

reaction in their favour. On the other hand, scheme (D) would go too far in the
direction of nullifying the concession already made as regards proficiency pay.
6. The Committee has fully weighed, on the one hand, the large additions involved
to the already heavy cost of its original recommendations, and, on the other hand, the
necessity of introducing more equality into the relative treatment of the men of
different arms.
The Committee reminds the War Cabinet that the concessions already adopted
involve an expenditure of £50,000,000 for the first year, increasing to £54,000,000 in
the second year.
In view of this, and of the financial commitments with which the country is and
will be charged, the Committee puts scheme (E) first to the War Cabinet. This will
cost for the Army and Navy, roughly, an additional £14,750,000 (the Navy proportion
being about £1,250,000) ; the total concession for the first year will therefore be about
£05,000,000, and for the second year about £69,000,000.
On the one hand it may be argued that this scheme meets the claim for more pay
for the lower ranks by withdrawing a concession already announced, namelv,
proficiency pay, Class II, at 3d. a day, after six months. On the other hand, it may
be argued that the scheme meets the demand for an automatic grant of the first 3d. by
giving, not merely Is. 3d. at the end of six months, but Is. 6d. on enlistment, and is
establishing the principle, at the same time, of an adequate minimum rate of pay
for all.
If it is felt that the former argument would be fatal to the cordial welcome which
the soldiers and sailors should extend to these very substantial concessions of some
£65,000,000 for the first year and £69,000,000 for the second year, and if it is felt
that the financial conditions of the country will permit it, the Committee recommends
Scheme (B). This will mean an addition of about £30,300,000 (Army £28,000,000,
Navy £2,300,000), making the total of the concession £80,300,000 for the first year
and £84,300,000 for the second year.
NAVY.

7. It is, of course, the fact that upon the representations of the deputation which
waited on the Prime Minister on the 9th October the scheme of concessions to the
Army and the Navy, announced by the Prime Minister, was referred back to the
Committee in order broadly to see whether, if possible, something more could be done
in the way of increased pay for the lowest grades of both Services.
It is also the fact that the Army proposals proceed along these lines.
But the Board of Admiralty are unanimously of the opinion that if it is desired to
make further concessions, these should be so designed as to confer the greatest benefit
on the more senior ratings.
It must be remqmbered that the Army and the Navy are on a totally different
footing. So far as the Army is concerned, it is desired to give something more to the
lowest ranks of the fighting arms, there being, as a matter of fact, many skilled and
highly paid men in .the Army who are a long way from the Front and never very nearly
approach it. In the Navy, practically all are in the firing line, the great majority are
skilled ratings, many are very highly skilled ratings, and there cannot be the "slightest
doubt that the wise and expedient thing to do for the Navy is to hold out every
inducement for the men—most of whom make it a life's profession—to advance to the
higher ratings.
In the Army, the private represents well over 80 per cent, of the total
number of soldiers; whereas in the Navy, the ordinary seaman represents
only between 11 and 12 per cent, of the personnel. Further, the ordinary seamen
belonging to the permanent Royal Navy are all quite young, the average age of advance
ment to able seamen being at present below 18 years 8 months. A further difference
between the two Services is that in the Navy all the permanent ratings are entered
very young, and have not been accustomed to high wages before they joined, which is
so very frequently the case in the Army. Further, the number of permanent ratings in
the Navy, viz., 65 per cent., is incomparably greater than in the Army. Indeed, the two
Services are so essentially dissimilar that no true comparison can usefully be made. The
Army, as it exists to-day, is new-born ; the Navy is many centuries old, with traditions,
customs, and habits which it cherishes and guards most jealously.
Great difficulty is experienced in getting the most desirable men to qualify for the
rating of petty officer. The increased responsibilities are very great, and the reward is
not considered by them to be sufficient.

The varying rates of pay in the Navy have been arrived at after many years of
experience and thought, and a process of levelling up from the more junior ratings is
very undesirable, nor should the comparative incidence of the various rates of pay be
altered without the most careful consideration.
The Board of Admiralty are fully convinced that an increase on the lines suggested
by themselves would be more highly appreciated on the lower deck than a similar
amount of money expended in a flat rate of increase.
8. In view of all these considerations, the following schemes of distribution
represent the unanimous view of the Board of Admiralty :—
Scheme (E) of the War Cabinet Committee's proposals gives the Navy propor
tionally. 1,260,0001. The proposed method of distribution is as follows :—
Ordinary ratings
A. 13.
Leading
P.O.
C.P.O.

2d. a d a y .
Sd.
,,
5d.
,,
5d. ,,

Taking the numbers borne in June as a basis
Approximate
Number.

A t Id. a d a y
( £ 1 lCs. 5d. a
year).

41,600
187,600
40,000
42,800
23,900

63,300
285.300
60.800
65,100
36,300

335,900

510,800

A t Kates Below.

£
Ordinary ratings
A.B.
,,
Leading
,,
P.O.
O.P.O.

..

..



..

£

At
,,
,,
,,

2d.
3d.
bd.
bd.

* 570,600
182,400
325,500
181,500
1,260,000

I n c l u d i n g e q u i v a l e n t r a n k s a n d r a t i n g s in E o y a l M a r i n e s , R o y a l N a v a l Division, Coastguard,
Trawler Eeserve.

and

9. If the War Cabinet adopt Scheme (B), the Navy's share would be about
£2,300,000, and the following distribution is proposed:—
Sd. a d a j ' .
id.
,,
id.
Id.
,,
U.

Ordinary ratings
A.B.
Leading
,,
P.O.
C.P.O.

Taking the numbers borne in June as a basis
.

Approximate
Number.

A t Id. a d a y
( £ 1 105. 5d. a
year).

41,600
187,600
40.000
42.800
23,900

63.300
285,300
60,800
65,100
36,300

335,900

510,800

A t R a t e s Below.

£
Ordinary r a t i n g s
A.B.
,,
Leading
,,
P.O.
C.P.O.

..

..

£
At
,,
,,
,,
,,

I n c l u d i n g equivalent r a n k s a n d r a t i n g s in R o y a l Marines, R o y a l N a v a l
Trawler Reserve.

(Signed)
2, Whitehall Gardens, 8.W.
November 15, 1917.

Sd.
id.
id.
Id.
Id.

189,900
1,141,200
243,200
455,700
254,100
2,284,100

Division, Coastguard,

and

EDWARD CARSON, Chairman.
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SECRET.
G.-173.

PACIFIST

PROPAGANDA.

NOTE BY S I R GEORGE CAVE AND DRAFT REGULATIONS.

(Previous Papers Nos. G. 157 and W a r Cabinet 253, Minute 1.)
I circulate for the information of the W a r Cabinet a report by the Assistant
Commissioner of Police on Pacifist and Revolutionary Organizations in the United
Kingdom. (Appendix.)
As regards support given to these organizations by German money the report
is inconclusive; and since its receipt I have been in consultation with Mr. Basil
Thomson and others with a view to further investigations being made. I t has now
been arranged that the books and documents of these organizations shall be
examined, and the source of their income traced home if possible, and that for this
purpose there shall be closer co-operation between Scotland Yard and the Military
Intelligence Department. I hope that before long further information may be
available.
The question of taking more drastic powers to deal with the growing
propaganda in favour of an immediate peace on terms favourable to Germany is
(I think) a pressing one.
So far as the propaganda takes the form of meetings and speeches, it is in a
fair way to be dealt with. There is a strong public feeling against pacifist meet
ings; and these meetings, when not prohibited in order to prevent a breach of the
peace, are usually unsuccessful. The loyal meetings recently held in South Wales
and addressed by General Smuts, Mr. Brace, and others, have had an excellent
effect; and I think that every pacifist gathering should be brought to the attention
of the War Aims Committee or the British Workers League, in order that they may
(if thought desirable) organize a loyal meeting to follow it.
Prosecutions for
seditious speeches are seldom advisable.
To deal effectively with pacifist literature is more difficult, and I think that
further powers are required.
At the present time a very large number of pacifist pamphlets and leaflets are
in circulation, the expense being borne out of funds supplied either by the enemy or
by anarchists or peace cranks in this country. To censor these leaflets would not
be an interference with freedom of opinion and speech; for they are not expressions
of opinion, but propaganda intended to influence others. I t is difficult effectively
to seize them, as they do not come to the knowledge of the authorities until they have
been distributed, and prosecution, even if successful, would not be of much value.
I think that it is desirable to make a new regulation under the Defence of the Realm
Acts, requiring all leaflets, pamphlets, and circulars dealing with questions of war
or peace to bear the names and addresses of the author and printer, and to be passed
by the Press Bureau before publication.
Newspapers may be divided into two classes:—
(1.) Papers with a small circulation, issued for the purposes of propaganda
only, such as the " Call," the " Workers' Dreadnought," the " Tribunal,"
&c. When these papers offend against the regulations we can seize the
current issue and the plant-under D.R.R. 5 1 ; and this process, which
costs the publishers something, is fairly effective. But money is always
found to resume the issue of the paper.
(2.) Papers with a large circulation, such as the " Labour Leader," the
" H e r a l d , " the "Clarion," &c. These papers are mischievous; but to
seize these publications and the plant would interfere with the publica
tion of other matter by the same printers, and might attract the sympathy
of the more reputable newspapers.
A proposal to seize the "Labour
L e a d e r " was some time ago brought before the W a r Cabinet, but was
negatived.
[1168] '
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I am disposed to think that power should be taken to suspend the issue of any
paper which offends against the Defence of the Realm Regulations, i.e., that the
Secretary of State should be empowered on such an offence being committed to
direct that the offending publication be not issued for a time to be specified, or
until further order. I n order to prevent objection by the press generally, it might
be arranged that the Secretary of State shall not exercise this power without first
consulting an Advisory Committee to be ajjpointed by him, and to contain not less
than two representatives of the press. I t appears to me that the mere existence
of such a power would be a strong deterrent in the case of all newspapers with a
good circulation.
Sir Archibald Bodkin, whose experience in these matters is very great, has
been good enough to offer his services for the purpose of perusing the questionable
newspapers and other publications, and advising as to seizure, prosecution, &c, and
I have gladly accepted his offer.
I propose to put Sir Archibald Bodkin as
representing the Home Office into close communication with Colonel Kell (M.I. 5)
and Mr. Basil Thomson (Scotland Yard) for the purpose of dealing with these
matters.
I annex a draft of the new regulations proposed, and ask for the decision of the
"War Cabinet upon them.
(Signed)
G. CAVE.
Home Office,
November 13, 1917.

DRAFT REGULATIONS.

After regulation 27AA the following regulation shall be inserted :—
It shall not be lawful for any person to print or publish any leaflet dealing
with the continuance of the war or the conclusion of peace unless—
(a.) there is printed on every copy of the leaflet the name and address of the
author and of the printer;
(&.) the contents thereof have previously been submitted to and approved by
the Directors of the Official Press Bureau;
and if any person contravenes the foregoing provisions he shall be guilty of a
summary offence against these regulations, and if any person without lawful
authority or excuse has in his possession or on premises in his occupation or
under his control any leaflet the publication of which would be a contravention
of the foregoing provisions of this regulation, he shall be guilty of a summary
offence against these regulations, unless he proves that he did not know and had
no reason to suspect that the leaflet dealt with such matters as aforesaid, or
that he had no intention of transmitting or circulating the document or
distributing copies thereof to or amongst other persons.
For the purposes of this regulation " leaflet" includes a pamphlet or circular,
but does not include a newspaper or other periodical.
After regulation 51A the following regulation shall be inserted :—

:fi

When a Secretary of State is satisfied that any report or statement in
contravention of regulation 27 or regulation 27A has appeared in any newspaper
or other periodical he may by order prohibit, either absolutely or except subject
to such conditions as may be specified in the order, the publication of any future
issues of the newspaper or periodical "for such time as may be specified in the
order or until further order.
If any person contravenes any order made under this regulation or fails
to comply with any condition imposed thereby he shall be guilty of an offence
against these regulations.
In the application of this regulation to Scotland references to the
Secretary for Scotland shall be substituted for references to the Secretary of
State.

APPENDIX.
PACIFIST AND REVOLUTIONARY ORGANISATIONS IN THE UNITED KINGDOM.

(Report by the Assistant Commissioner of Police.)
THE principal facts about what is called " t h e peaceful penetration of Germany"
before the war are well known. Beginning with the establishment of the Deutsche
Bank in 1869, no less than six important German banking concerns were established
under the partial control of the German Government. Side by side with these concerns
went numerous German trade corporations ; German clubs, schools, and. churches were
established, and a branch even of the German Navy League held meetings in London
and some of the northern ports. All these institutions had the paramount duty of
fostering German influence.
Among the authors of books published in the German interest before the war two
stand pre-eminent. Mr. Lane, who writes under the name of Norman Angell, published
in 1909 "Europe's Optical Illusion," which was followed in 1910 by " T h e Great
Illusion." This latter work appeared in England, Germany, France, Denmark, Sweden,
Spain, Holland, Italy, Russia, Japan, and China, and it was also translated into Hindi,
Bengali, Urdu, Marathi, and Tamil. The cost of publication is said to have been
financed by Baron de Forest, the heir to Baron Hirsch, the Austrian banker. Mr. E. D.
Morel, whose real name is de Ville, and who is still recognised by the French as a French
citizen, though naturalised in England, published books and pamphlets on abuses in the
Congo, which were undoubtedly in the German interest, as bringing the Belgian
Government into public odium. There is no proof that he received money from German
sources, but this has been stated publicly on several occasions, and he has never thought
fit to vindicate himself. The probabilities are certainly strong that Mr. Morel did not
work out of pure altruism. He began life as a clerk in .the firm of Jones, the West African
shipowners, and after a time he quarrelled with the firm and transferred to their rivals,
the Holt Line. It is said that he received a legacy producing 100L a year from the firm
when he severed his connection with it. Since mat time he has made his living with
his pen, and as his activities have certainly been in the German interests as well as those
of his friend, Sir Roger Casement, in his latter years, the public cannot be blamed for
believing that Mr. Morel has been financed by Germany in the past, and ma,j possibly
be expecting financial reward for his peace activities in the future.
When we turn to the humbler German agents before the war, we are on surer
ground. Baron Louis von Horst, the son of a small grocer in Prussia, who was ennobled
by the late Duke of Saxe-Coburg, came to this country some years ago as a poor man,
and set up a business as a hop dealer at 2 6 , Denman Street, S.E. His means were
known to be small, but in 1912 he entered into a correspondence with Ben Tillett at
the time of the transport workers' strike, ami is understood to have given free meals
to the strikers' children, and to have attended their meetings on Tower Hill. In
August 1912 he came forward with a proposal to subsidise "The Daily Herald," the
Socialist organ, to the extent of 1,000L fn 1913 he was found to be associated with
the suffragette movement, and he bailed out Mrs. Flora Drummond after one of the
numerous police court proceedings. He also subscribed to the W.S.P.U. funds. In
1 9 1 4 he turned his attention to Ireland, nominally to foster hop-growing in that
country. He was then associated with a dangerous American woman called Troy. At
the time of the transport workers' strike he visited Dublin and fraternised with Jim
Larking. He then appeared in the guise of r- Nationalist, and made enquiries of a
London gunmaker as to the cost of 500 Manse rifles and ammunition. During the first
f iiM
^
^
e r y to visit the Home Oflice with a proposal to
establish a Committee for the Relief of Distressed Germans. He was, however,
immediately interned.
ft is practically certain that Horst did not stand alone
German " agent
Provocateur^ but as all the Germans against whom the authorities had suspicions were
short
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Principal Pacifist and Revolutionary
The following are the pacifist
importance :—

Organisations.

and revolutionary organisations

in order of

Pacifists

'

Union of Democratic Control (U.D.C.).
Independent Labour Party (I.L.P.).
British Socialist Party (B.S.P.).
No-Conscription Fellowship (N.C.F.).
The Herald League.
Womens International League (W.I.L.).
Women's Peace Crusade.
Peace Negotiations Committee.
Revolutionary.
Shop Stewards and Amalgamation Committee (otherwise known as the Rank
and File Movement).
Industrial Workers of the World.
Workmen's and Soldiers' Council.
(The Plerald League is also revolutionary.)

Immediately after the outbreak of war, the Union of Democratic Control and. the
Independent Labour party were the two pacifist organisations. They took the line
that this country ought to have left the Continental nations to fight out their quarrel.
In 1 9 1 5 , when the question of conscription was first mooted, the No-Conscription
Fellowship sprang into existence, and shortly afterwards a number of the smaller
organisations mentioned above. The British Socialist party was also pacifist, but in
the early stages of the war it was badly off for funds, and it was only when the
Independent Labour party came to its assistance that it was able to hold important
meetings. The Herald League was founded by Mr. George Lansbury in the spring of
1912, when the " Daily Herald " was first, published.
Of the revolutionary societies, the Industrial Workers of the World (I.W.W.) is
the oldest. It was extinguished entirely in this country for some months in 1 9 1 5 - 1 9 1 6 ,
but it has lately been resuscitated, without, however, much vitality. The Shop
Stewards Committee was a very serious factor early in 1917. It arose out of the old
Clyde Workers Committee, which had caused the strike in Glasgow in 1915. As a
body, it is not against the prosecution of the war, but is solely for improving the conditions
of its members, without regard to national considerations.
With the exception of the Independent Labour party, the pacifist bodies have
been financially in low water for some time. The Independent Labour party claims
to have 800 branches, (50,000 members, a strong parliamentary connection, and many
legitimate sources of income apart from the sale of its literature. The members of
several Trades Unions to which the party is affiliated are believed to pay a lev) of Id.
a month towards the party's funds, and the literature sold through the other peace
organisations is said to return more than 50 per cent, profit to the party. Pacifism is
no part of the published objects of the Independent Labour party, which are :—
T

-

1. To secure the collective ownership of all means of production, distribution, and
exchanp-e:
2. Independent Labour representation on all legislative and administrative bodies ;
but from the outset of the war it opposed the Socialist Labour party, and refused to
associate itself with recruiting campaigns. It vehemently denounced conscription, and
urged peace by negotiation. It 1ms been working most assiduously in South Wales for
the past two or three years with very mischievous results. At the end of 1916 it was
less in the public eye for a time ; but the Russian Revolution gave it a fresh lease of
life, and with the assistance of the British Socialist party, who were being financed
from the Independent Labour party's funds, a meeting was held at Leeds on the 3rd
June, 1917, from which sprang the Council of Workers'and Soldiers'Delegates. A
message of congratulation was sent to the Russian Workers' and Soldiers' Council, and
steps were taken to recruit members from the Army and Navy, and to form thirteen
branches in different parts of the country. The Workers' and Soldiers' Council was
never in a strong financial position ; what money it possessed was collected at public

meetings, and subscribed by affiliated societies.
army, and it is now moribund.

I t found little or no support in the

Union of Democratic Control.
The Union of Democratic Control has been, more before the public eye than the
other pacifist bodies, partly on account of the position of Mr. Ramsay Macdonald,
Mr. Arthur Ponsonby, Mr. Charles Trevelyan, and Mr. Jowett, and partly because of
the notoriety of Mr. E. D. Morel. It is not a revolutionary body, and it has been
appealing, at any rate in the early days of the war, more to the intellectual classes than
to the working-class. It was founded shortly after the declaration of war with
the object of securiug a new course of diplomatic policy under the following five
points:—
1. No province shall be transferred from one Government to another without the
consent of a plebiscite or otherwise of the populations of such provinces.
2. No treaty, arrangement, or undertaking shall be entered upon in the name of
Great Britain without the sanction of Parliament.
3. Adequate machinery for ensuring democratic control of foreign policy of Great
Britain shall not be aimed at creating alliances for the purpose of maintaining
the balance of power, but shall be directed to concerted action between the
Powers and the setting up of an international council whose deliberations
and decisions shall be public. That such machinery for securing inter
national agreement shall be created as shall be a guarantee of an abiding
peace.
4 . Great Britain shall propose as part of the peace settlement' a plan for a drastic
reduction by consent of the armaments of all the belligerent Powers, and to
facilitate that policy shall attempt to secure the general nationalisation of
the manufacture of armaments, and the control of the export of armaments
by one country to another.
5. The European conflict shall not be continued by an economic war after the
military operations have ceased. British policy shall be directed towards
promoting free commercial intercourse between all nations and the
preservation and extension of the principle of the open door.
-

Its office is at 37, Norfolk Street, and, beyond the cost of printing, its expenses are
not very large. The Society of Friends and Messrs. Cadbury, Fry, and Rowntree have
all subscribed fairly liberally to its funds. Under the guidance of Mr. Morel it has
gone far beyond its original intentions. During the labour unrest in the spring we
received information that Mr. Morel was distributing leaflets and pamphlets among the
workmen in Sheffield, and his activities have been mischievous in relation to foreign
correspondents, though it is difficult to get definite evidence as to what he has been
doing. Though he may not now be in receipt of German money, there can be little
doubt that there is a good understanding between him and a number of prominent
Germans as to his activities during the war. His conviction has, for a time, been a set
back to the Society.
To support this fact, Mr. Morel has never replied to.any of the public accusations
that he is a German agent.
British Socialist

Party.

The British Socialist party was founded in March 1881 by Mr. H. M. Hyndman
and others under the name of the Social Democratic party. In 1911 this party united
with several minor socialistic organisations to form a new body entitled the British
Socialist party. The Fifth Annual Conference of the organisation was held at
Manchester at Easter 1916, when, among other resolutions, the following was
passed:&

" That the manhood of the country should not be sacrificed to the ambitious
schemes of the militarists and imperialists, who regarded human lives as mere
pawns in the game of war."
This led to a split. Hyndman and several others broke off and formed a separate
orgamsatian m support of the war. The peace section, led by E. C. Fairehild, editor of
\ continued under the title of the British Socialist party, and issued an
ppeal urging public meetings, demonstrations, propaganda among workers, international
[H68J
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action, co-operation with the International Socialist Commission, Berne, and simul
taneous and co-ordinate action with the minorities in all belligerent countries in pursuit
of peace.
The British Socialist party is very noisy, but it does not carry very much weight.
It is in such low water financially that the Independent Labour party has had to come
to its support.
No-Conscription Fellowship.
The No-Conscription Fellowship, with which is now incorporated the National
Council for Civil Liberties, was founded to combat conscription. In its early stages
it employed a number of long-haired young men of the type of the Wycliffe Preachers,
and a good many women belonged to it. Its promoters say that they believe in human
brotherhood and the sanctity of human life, and the organisation contains undoubtedly
many genuine conscientious objectors, besides a very large number of men and women
who would join any society which was opposed to the views of the majority.
Consequently, there is a strong revolutionary spirit to be found in some of the speeches
of its members. In the beginning the Fellowship undertook to support the dependants
of conscientious objectors, but latterly, owing to lack of funds, it has been quite unable
to meet this obligation. It has a good deal of support from the Society of Friends and
from the Independent Labour party. It publishes " The Tribunal," a weekly paper
recently raided by the police.
The Herald League.
The Herald League, founded by Mr. George Lansbury, is grouped about the
newspaper " Herald," and is connected with the Independent Labour party through
its founder. It is not an organisation engaged in circulating secret propaganda, but
it devotes itself to providing speakers for meetings in open spaces in the evenings
and on Sundays. It generally provokes a great deal of heckling, and sometimes
disorder, owing to the violent pacifist and revolutionary speeches made by its members.
Latterly observation has shown that the audiences are more indulgent, and that
Australian soldiers who come to disturb the meetings end by listening attentively.
Mr. Lansbury recently stated that the League had increased 75 per cent, in the last
twelve months. The Rev. F. Swan, of the Brotherhood Church in Southgate Road,
speaks both for the Herald League and for the No-Conscription Fellowship.
Women''s International League and Women''s Peace Crusade.
The Women's International League for Permanent Peace is a branch of the
International Committee of Women whose headquarters are at 4 6 7 , Keizergracht,
Amsterdam. It is closely allied with the Women's Peace Crusade, which has branches
throughout the country. Both are governed by the same committee of feminine peace
cranks of the type of Mrs. Swan wick (a woman of German origin) and Mrs. Pethuick
Lawrence. They are believed to draw their financial support from the -Quakers, and
the Peace Crusade is said to be financed to some extent by Councillor Margaret
Ashton, M.A., of Withington, Manchester, and Miss M. V. Hoffman, of Bowdon,
Cheshire. The latter is a woman of pro-German sympathy, born in Cologne, of an
English father and a German-born mother. The father, now dead, was a cotton mill
owner in Lancashire.
The object of the Womens International League is:—
" To establish the principles of right rather than might, and of co-operation
rather than conflict in national and international affairs, and for this purpose to
work for a development of the ideals underlying modern democracy in the interests
of constructive peace.
"The opposition of conscription, whether military or industrial.
" The emancipation of women and the protection of their interests."
The activities of the two societies are confined principally to London, Manchester,
and Glasgow. Their meetings in London and Manchester were broken up in
September.
Peace Negotiations Committee.
This is another of Mrs. Swanwick's activities. The society aims at no indemnities,
no annexations, and opposition to Military Service. The society is of no great
importance, but investigations are being made as to the source of its funds.

Shop Stewards and Amalgamation

Committee.

The constitutional objects of this Committee are pretty well known. Outwardly
it is a syndicalist movement for acquiring control of industry for the workers, but it is
in reality a movement of revolt on the part of the younger and ambitious trade unionists
against their more sober officials. They want some of the limelight for themselves,
and they chafe at the difficulty in persuading their unions to take direct action. Many
of the promoters of the movement are the driving force in the Shipbuilding, Metal, and
Engineering Amalgamation Committee. The object is to create one union in the
engineering trade by amalgamating all sections, skilled and unskilled. The movement
attracted to it most of the rebels of the engineering trade who had achieved notoriety
in Glasgow, such as Arthur McManus, David Kirkwood, Peet, and Kealey of
Manchester, and Cassidy and Dingley of Coventry, and Watson of London. These
men were responsible for the great engineers' strike of May 1917, in defiance of the
executive of the Amalgamated Society of Engineers. Working through the shop stewards
in every industry they were able to bring the men out by a series of secret orders
transmitted by motor cycles, as they were afraid of the correspondence being tapped.
The Committees in each place are self-supporting. When expenses have been incurred,
the members subscribe equally amongst themselves enough to cover the outlav. The
Independent Labour party and the Union of Democratic Control are supposed to have
given financial assistance to the movement, but this has not been verified. In any c-ise
the Co inmittees are generally in low water, and the Manchester Committee for one was
plunged into debt. An -attempt is- now being made to direct the movement into useful
channels, and it is significant that, at a meeting two weeks ago, the proposals of the
extremists to form a new union in competition with the old was divided by a large
majority.
The Shop Stewards generally are in favour of continuing the war.
Industrial

Workers of the World.

The headquarters of the Industrial Workers of the World are in Chicago. The
organisation was founded in 1905, and it has made itself important in the United States
on account of its militancy rather than the number of its members. As in the case
of other revolutionary movements, its object is to overthrow all capitalism, but most
of the members do not get beyond the notion that sabotage, terrorism, and murder is
all they have to think about. Crimes of this description have been brought home to
the Industrial Workers of the World, both in Australia and in America.
The Industrial Workers of the World in England is not organically connected with
the societies in America and Australia. Before the war the membership in London
was small but growing; it had a headquarters, and its most active member was a
telegraphist in the General Post Office, who was advocating sabotage among the
telegraphic machines when the Post Office employees were restless. In 1916, when he
was called up for the army, the office was closed, and the society underwent temporary
eclipse. Its membership had never been very large, nor its activities great. In 1917,
however, an attempt was made to resuscitate it. The East End Jews, who are now
connected with it, have made an attempt to republish their monthly journal, " The
Industrial Worker," which is being run at a loss. The only income the society has is
the subscription of its members, and a certain number of young men of military age in
the engineering, mining, and other trades who have not been called up for military
service belong to it.
Though the Industrial Workers of the World has practically no funds at present,
and the membership is insignificant, it must not be dismissed as negligible, as at any
time the advent of an Australian or an American member may infuse new life into it.
WorkmeWs and Soldiers

Councils.

This body was founded after the meeting at Leeds on the 3rd June, 1917, following
on the Russian Revolution. As stated on page 5, it has now practically ceased to exist.
The Army and Navy.
A few months ago some of the men in the ordnance shops on the lines of commu
nication in Prance were found to be taking in the " Labour Leader " and the " Herald,"
and there was some anxiety as to how far the propaganda had gone. I t was found on
[1168]
D

enquiry that the men were solid for the prosecution of the war, and that most of the
revolutionary talk had been confined to plans for after the war. Traces of the same
thing were found among the Army Service Corps and one of the Cavalry Divisions, but
it is probably correct to say that it was only found where the local Commanding Officer
had made inadequate provision for recreation or was oat of touch with his men; this is
said now to have been corrected. Though there is some grumbling in the army and
dissatisfaction in the navy, as described in the attached report, it may be said that
pacifist propaganda has had little or no success with the men now serving. It may
develop as the winter goes on, but in any case in this respect we shall have had twelve
months advantage of the enemy.
General.
So far no evidence has come to light suggesting that any of the pacifist societies
are directly in receipt of enemy funds. It would be possible to arrange for a scrutiny
of their accounts by a chartered accountant, acting under the police, with a warrant
from the competent military authority; but against this there is the consideration that
at present these societies are much mistrusted by the public, and the result of an
abortive scrutiny would be that their speakers would always quote it against persons
who heckled them at meetings as a proof that they were free from suspicion of enemy
influence. The public view of these societies is at present healthy, and though the\
gain recruits from people who are war-weary, the great majority of Englishmen regard
them with deep suspicion.
There is no doubt that some of the most active supporters of pacifist and rebel
propaganda are to be found amongst young men of military age in the engineering,
mining, and other trades who have not been called up for military service owing to the
national needs at home. These men miss the relaxations to which they were accustomed
before the war, owing to the curtailment of horse-racing, football, and other amuse
ments, and to the reduction of hours when public-houses' are kept open. At the same
time their pockets are full of money. Some of the spare time which, in other circum
stances, would have been devoted to amusements of various kinds, is now given to
attending meetings, where they lend a ready ear to the agitator, and anything that can
be done to provide them with more amusements and so to keep them away from
meetings held by agitators would have a salutary effect.
It has been suggested that an issue of premium bonds would satisfy some of their
craving for excitement; and in so far as it is practicable, everything should be done to
cater for the reasonable demand of the working classes for relaxation and amusement,
so as to relieve their lives of the burden of melancholy dulness which impels so many
to take up agitation as a pastime.
T

Discontent in the Army and Navy.
It has come to my knowledge that among the men on leave from the Front and
from Home Commands who frequent the Union Jack Club, there is a great deal of
talk about the alleged preferential treatment of persons like Mr. Lazlo and Mr. Morel,
as compared with the treatment that would be meted out to a soldier or civilian in the
humbler walks of life for offences against the safety of the realm. There is also much
discontent at the grant of temporary commissions granted to persons like Mr. George
Grossmith and others who have not been through the ranks. These grumbles come
more from the naval ratings than from soldiers. I believe, however, that all the-men are
perfectly sound about the prosecution of the war. The feeling of dissatisfaction,
however, is being worked upon by agitators in the ranks, and there is therefore some
reason for anxiety on this account.
The naval discontent is centred round the Lower Deck Society of the Eoyal Navy.
This society was founded in 1912, but no general meeting has been held at any time
during the war. In July 1917 a General Committee was formed, representing every
rank below warrant rank in the Navy. The Committee has appointed twelve Joint
Committeemen at certain ports, who in turn have elected nine delegates. The whole
of the delegates met as late as the 11th October, 1917.
The duty of the delegates appears to be to read the Committees report and revise
or amend it, and finally to send it to Lord Beresford, who is said to be greatly interested
in the movement. It is said that Lord Beresford is shortly to be.presented in London
with an illuminated address and loving cup, as an appreciation of his interest in
the society.
t

The Committee claims to have obtained the support of the editor of the " Times "
and of Mr. Yexley, editor of the "Fleet." The latter contributes frequent articles to
the " Hampshire Gazette," but he is not very popular with the Committee.
The grievances are :—
I. That the proposed rise of pay, &c, is to be only temporary.
2. The introduction of persons, through social influence, to executive officer ranks
in the service. They say that Mr. Seymour Hicks, the actor, has been given
the rank of lieutenant, R.N.Y.R., which is bitterly resented by all ratings.
They have evidently mistaken Mr. Hicks for Mr. George Grossmith, Jun.
3. The incompetence of civilians recently given officer rank, by which three or four
motor launches have been blown up and the lives of their crew endangered
by bad handling.
4. The impending court-martial of a master-at-arms on H.M.S. " Resolution " for
his connection with the Lower Deck Society. The sum of 150Z. has already
been subscribed to his defence, of which 50L has been received from members
of the society serving on the " Resolution." Messrs. Bond and Pierce,
solicitors, have been engaged for the defence, and a reporter has been
engaged to give full publicity to the proceedings. I t is believed that, in
the event of the punishment of the master-at-arms, there will be great
discontent in the Grand Fleet, and possibly a mutiny on the " Resolution."
I am told that Lord Beresford has been apprised of the pending court
martial, and asked to intervene.
The society is financially strong and has the backing of all organised Trades Union
delegates in the country.
There is considerable discontent, and the men say that nothing but the full
concession of their demands will appease them.
(Signed)
New Scotland Yard,

BASIL THOMSON.
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5ECRET.

IN.S.R. 22.
G. 174.

IPROBLEM OF THE MAINTENANCE OF THE ARMED
FORCES.
Memorandum by the Minister of National Service.
THE Army Council have lodged a demand for the following number
f
Category
" A " Recruits (before the 30th June, 1918) ...
...
0
I am informed that in addition they have organised the Home,
Defence Force on the basis of receiving yearly as lads of 18
...
The demand for lower Category men (Army and Air Force) may
amount to as much as ...
...
...
...
...
...
The Navy's requirements, including an allowance for R.N..A.S. are

600,000
240,000
320,000
90,000
1,250,000

The probable total demand therefore is for 1,250,000 men to be withdrawn from
: life in twelve months.
The ruling of the War Cabinet is therefore requested on the following points:—
1. Are the maintenance of the Navy and Army, as they exist to-day, and the
authorised expansions in personnel in the Royal Navy, Royal Naval Air
Service, Royal Flying Corps, Royal Artillery, Machine Gun Corps, and
the Tank Corps, to be given absolute priority over all other demands for
man power?
2. If not, are Naval requirements in enrolled personnel to be given absolute
priority over all other demands for man power?
3. If the answer to question 1 is in the negative, what proportion of the Army
requirements is to be given priority over all industrial demands, includ
ing shipbuilding, food production, and munitions output?
4. If a given proportion of the Army requirements is to be given priority over
all industrial demands, what industrial requirements are to be given
priority over the balance of Army requirements?
5. If the number of men allocated to the Armed Forces by the W a r Cabinet be
greater than can be obtained without endangering essential industries,
under existing legal powers, what modifications of, or additions to the
existing powers will the War Cabinet approve?
It is appreciated that the answers to these questions must depend upon the
ICO-ordinated strategy of this country and her Allies. But assuming that we have
to face*a prolonged war, I feel bound to state that, after full consideration of all
the available facts and statistics, it will, in my opinion, be impossible to meet the
demands of the Navy and Army further than is proposed in the following suggested
mswers. Moreover, if it be the considered policy of the Allies to draw on the
resources of this country for munitions rather than for men, the number of men
available for the Armed Forces must be further reduced.
Subject to the above observations and to provide a definite basis of discussion, I
&ave to make the following submissions :—
1. That the answer to question 1 must necessarily be in the negative.
2. That the answer to question 2 should be in the affirmative.
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3. That, in answer to question 3, the following proportion of the Army demands
should be regarded as a first charge on the national resources of Man
Power:—
(a.) One-third of the Army demand for Category " A " recruits (i.e.,
200,000 Category " A " recruits, who will become available for
drafts before 30th September, 1918).
(&.) One-third of the anticipated demand for lower categorv men (say,
100,000).
(c.) A further number of Category " A " recruits equal to the number
of Category " A " men withdrawn from the colours for industry
between now and the 30th September, 1918.
4. That, in answer to 4, it be referred to the W a r Priorities Committee to deter
mine from time to time what portions of the industrial programmes of
Government Departments are to be given priority over the balance of
Army requirements.
5. In answer to question 5, that, if the political situation precludes the exten
sion of compulsory military service to Ireland, the age for service over
seas be lowered from 19 years to 18 years 6 months; and that the military
age be raised to 45 with power by Order in Council to raise it to 50.
The numbers proposed to be allotted to the Forces in the suggested answers to
questions 2 and 3 are largely in excess of the numbers which can be raised under
existing legal powers.
The effect upon labour supply of adopting the suggested priority for personnel
of the Navy and Army, so far as it is believed it can be met within the present age
limits, is shown in Table A attached.
The foregoing submissions are based upon the following review of the man
power situation:—
REVIEW

OF

SITUATION.

The review of the recruiting position (N.S.R. 17) which I submitted on the
13th October at the request of the W a r Cabinet was based upon the requirements
of and rate of wastage in the Armies overseas during the past year. The Army
Council and Sir Douglas Plaig had not at that time formulated specific demands
for the coming year. This they have now done. Copies of their letters (Appendices
I and I I ) are attached.
The Army Council in their letter of 6th November (Appendix I ) put forward
the following demands for Category " A " recruits, to be sent overseas up to the
31st October, 1918, to maintain the Armies in all theatres of war:—
Category " A " Recruits over 18 years 8 months required in present
month
.
...
...
...
...
... 250,000
Category "A"
Recruits over 18 years 8 months required monthly
from December 1917 to J u n e 1918, both inclusive, at the rate
of 50,000 per month
...
...
...
...
...-350J000
Total

...

600,000

I t is understood that in addition to the 600,000 men who would become available
for drafts during the period under review, the Army Council are also counting on
a normal intake of younger "A 4 " boys, who would become available for service over
seas after the 31st October, 1918.
The requirements contained in Sir Douglas Haig's letter of the 2nd November
(Appendix I I ) may be summarised as follows:—
Required by the 31st March:—
Infantry
...
...
...
...
Artillery
New Units (Artillery, Survey Companys, &c.)

...

...

...

...

355,100
45,300
36,000

Total required by the 31st March
...
...
...
...
Add 68,600 per month for all arms for the ensuing six months, i.e. ...

436,400
411,600

Total estimated requirements for France, fully trained Categorv
" A " men up to the 30th September, 1918 ...
...
...

848,000

I t will be seen t b a t Sir Douglas H a i g ' s letter is a demand for reinforcements
for the Armies in France, which must be met from one of two sources:—
1. Men now in the Army, including fully trained men, recruits, and sick and
wounded men who will become fit for general service.
2. New recruits who will be drafted into the Army and will become fully trained
and available for drafts before the 30th September, 1918.
The Army Council letter is a comprehensive demand for new recruits who will
become fully trained and available for drafts before the 31st October, 1918.
I n order that the W a r Cabinet may be in a position to review the situation
completely, I think it is essential that they should know two things:—
(i.) The total number of Category " A " men whom it will be necessary to send
overseas between the present date and the 30th September, 1918, if the
Armies in the field are to secure the proposed expansion of given arms
in accordance with the present programme, and are to be maintained
at full strength during the period under review. This is estimated at
1,144,000.
(ii.) The number of Category " A " Recruits whom it will be necessary to have
in the Training Reserve on the 30th September, 1918, training for service
overseas. This is estimated at 160,000.
The estimated requirements under (i.) and (ii.) are deduced as follows:—

Estimated reinforcements for
Douglas Haig's letter
Estimated reinforcements for
New units other than those
estimate
' ...
Required to replace Category

(i.)
the Army in France, based upon Sir
...
...
...
...
...
other theatres of W a r
...
...
provided for in Sir Douglas H a i g ' s
...
...
...
...
...
" A " men returned to civil life
...

848,000
192,000
84,000
20,000
1,144,000

("-)
The estimated drafts for all arms and all theatres of war to be sent
overseas during October, November, and December, 1918, and
J a n u a r y 1919, will be, say
...
...
...
...
Returned Expeditionary Force men becoming fit again for general
service during these four months will be, say
...
...
Required to be in training on the 1st October, 1918

...

...

280,000
140,000
140,000

Of this total of 140,000, however, say 40,000 will consist of "A 4 " youths becoming
available during the four months in question (assuming the present intake of 10,000
per month is maintained). These youths, however, require six months' training;
so that it is essential that there should be an adequate) number in hand in a
sufficiently advanced state of training to be ready for drafts after the four months
in question. I t is therefore suggested that 20,000 (i.e., a further 2 months' supply)
be added to the 140,000 mentioned above, making a total Training Reserve of
160,000.
Our total liabilities in Category " A " men for immediate and prospective
service overseas for the period under review, i.e., to the 30th September, 1918, is,
therefore, 1,304,000.
Heavy demands for Category "A"
men will also be made for the Navy and
Royal Naval A i r Service, amounting, it is estimated, to 90,000 men between now
and the 30th September, 1918.
To expand and maintain the forces for twelve months the total number of
Category " A ". men required should, therefore, be placed at 1,394,000.
As will be shown later, more than half of these liabilities will be met by the
Army itself out of trained men and recruits now in the Forces at home, and out of
sick and wounded men, who will become fit- for general service during the period
under review.
Very large numbers of lower category men are also required for auxiliary
services. Sir Douglas H a i g places these requirements, so far as his Armies are
concerned, " as heretofore." Increased demands are expected both for the R.F.C.
and for the R.N.A.S. I t has not yet been possible to obtain the estimates in detail, but

it would be unsafe to put the total requirements of the Services for lower category
men for the period ending the 30th September,. 1918, at less than 320,000. To raise
this number of lower category men involves nearly doubling the present average
monthly intake of lower category men.
The supply of lower category men is not exhausted; but it must be borne in
mind that every lower category man taken into the Army reduces the pool for
replacing Category " A " men more urgently required.
The demands for Category " A " men are so large, that I am satisfied it is
impossible to meet even a considerable percentage of these demands if more than the
normal levy of lower category men is taken from civil life.
I therefore strongly urge that any requirement for lower category men in excess
of the present levy of 10,000 a month should be met from within the Army itself.
There are at present in the Forces at Home upwards of 500,000 men in
Categories " B " and " C." I submit that the number of these men herd in the
Forces at Home is excessive in proportion to our human resources.
Lastly, before passing from the question of the lower category men, I would ask
the Cabinet and the Army Council to consider whether it is not possible to employ
garrison battalions to hold some of the quieter parts of the line in France, at any
rate during the winter months.
I t is necessary now to consider how far the demand for Category " A " men
can be met. I n doing so, it is assumed that the proposals with regard to finding
within the Army itself the majority of men of lower category required will be
approved. The inquiry, therefore, falls into two parts:—
1. How far the demand can be met without recourse to further legislation.
2. What extension of existing legislation will be necessary to make up the
deficiency.
Before considering the Category " A " men still in civil life, it will be con
venient to review the number of Category " A " men now in the Army who can be
made available for reinforcements. These men fall into the following classes:—
1. " A 1 " men who should be immediately available.
2. " A 2 " recruits now in training who should become available within the next
three or four months.
3. " A 4 " youths now in training who will become available for drafts before
the 30th September, 1918.
4. Wounded and invalided men who will become fit for general service and
available for drafts before the 30th Seotember, 1918.
According to the printed weekly return of the British Army at Home, the
numbers under headings 1, 2, and 3, were on the 1st October, 1917, as follows :—
1
192,000
2
124,000
174,000
3.
Total

...

490,000

In addition to these numbers there are also men on the permanent cadre (a
large proportion of whom are category " A ") totalling over 90,000, who are treated
as not available for drafts. In view of the extreme seriousness of the situation, and
the impossibility of meeting the full demands of the Army for Category
" A " men, I submit that, out of the total of 90,000 men, the Army Council
should be urged to render at least 30,000 available for reinforcements.
The above total of 490,000 is stated by the W a r Office to include the
following :—
Engaged in Munitions
16,000
Skilled Tradesmen
40,000
Cadets
23,000
In Dock and Transport Battalions
4,000
In Home Service Units
30,000
113,000
The 40,000 Skilled Tradesmen are available for drafting to skilled occupations
in the various services.
The Category " A " men in Dock and Transport Battalions should, I submit, be
treated as available for drafts.

The number of Category " A " men ruled by the General Staff to be necessarily
retained for Home Defence this time last year was 12,000. I n view of the urgency
of the present situation, I submit that this number should not be exceeded, and that
18,000 of the 30,000 Category " A " men in Home Service units should be made
available for drafts.
Classes 1, 2, and 3, should yield, therefore, a total of 469,000 Category " A "
men, of whom 40,000 are said to be skilled tradesman, and, therefore, not available
for infantry drafts.
From this must be deducted the estimated wastage at home. The Army Council,
I understand, estimate the gross wastage at 10 per cent. This does not take credit
for men of lower categories improving in physique and becoming Category " A."
Allowing this credit, I think it is reasonable to place the estimated wastage at
20,000, which give a total available of 449,000.
4. Wounded and invalided men becoming fit again for general service.
I n my review of the recruiting position, N.S.R.-17, I estimated this number at
356,000. These figures were based on the results of very careful and detailed
investigations made in connection with three well defined blocks of casualties, both
of sick and wounded, in various arms (see Appendix I of N.S.R.-T7). I t is, of
course, extremely difficult to predicate how far past experience can be relied, on in
such cases. As the length of the war and its strain increase, the recuperative power
of those who have been engaged in it for any long period necessarily diminishes.
There is also a psychological factor to be considered. I t will probably, therefore, be
safer to estimate the number of returned sick and wounded at 300,000.
Upon these estimates, classes 1, 2, 3, and 4 give a total of 749,000 Category
" A " men now in the Army, and available for reinforcements in the period under
review. Of these, however, 40,000 appear not to be available for infantry drafts.
This leaves a balance of. 555,000 Category " A " men to be found from civil life for
the Army, plus 90,000 for the Navy, a total of 645,000.
I t will be seen from Table A that the total number of Category " A " men of
military age in civil life is about 950,000. These are for the most p a r t engaged in
essential industries.
In the ordinary working of the recruiting machine, and given that all necessary
negotiations with the Trade Unions are carried out satisfactorily, that the fullest
possible use is made of all labour, that female labour is introduced to the fullest
possible extent, and that release from the Colours of low category men is carried out
to the fullest extent, I had estimated that it would be possible to obtain a further
2 7 0 , 0 0 0 Category " A " men over 18 years and 8 months before the 30th September,
1918, if the lads under that age luere left in civil life. This estimate when made, did
not take into account the increased demands for munitions which have arisen to meet
requirements in Italy. I t did not take into account any proposal that we should
supply the United States Army with munitions to an appreciable extent. I t did not
take into account the increased demands for low category men, which, as stated above,
I am led to believe are likely to be in excess of what was originally anticipated.
I n view of the fact that the recruiting of youths under 18 years 8 months has
not been stopped, of the changes in the circumstances of our industrial position, and
of the progress of recruiting in the meantime, the maximum number of Category
" A " Recruits which can be obtained under existing legal powers before the
30th September, 1918, without depleting essential industries below the danger
point, cannot, I think, exceed 150,000. This maximum number can only be obtained
if strict rulings are given by the W a r Priorities Committee as to the order in which
new undertakings are to be embarked upon, particularly in relation to construction
work, and as to the postponement of less essential portions of existing programmes.
It is also only fair to say that it assumes that a larger number of men can be
released from munitions than the Admiralty and the Ministry of Munitions. are
now prepared to accept, though below the number actually directed by the W a r
Cabinet, after consideration of Lord Rhondda's report, (Reference G.T.-336 and
War Cabinet Minutes No. 103, Appendix " A " ; and No. 108, Minute 1.)
I t is obviously impossible for the W a r Cabinet to come to a decision on the
Army CounciTs demands, without considering the actual and prospective demands
for labour reinforcements for Government work, which have been made or are
likely to be put forward, by. Government Departments during the period under
review.
The actual outstanding demands can be stated with practical certainty. The
prospective demands are much less definite.; but they are the nearest estimates which'
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the Departments are able to present at the moment. Every effort is being made to
reduce those demands into as final and definite a form as possible: and a further and
more detailed report will be made as soon as this has been done. But it must be
borne in mind that, while army requirements in men can be stated with a near degree
of certainty, demands for labour for Government work depend on rulings as to
priority and on supply of materials, the former of which must vary with the exigen
cies of the military situation, and the latter with the tonnage which comes to port
and the internal labour situation.
(A.)—ACTUAL OUTSTANDING DEMANDS.

The actual outstanding demands for labour at the present moment (that is to
say the number of vacancies notified in respect of men who can be taken on
immediately), is approximately 67,000 for Government work of all kinds. These
vacancies have been graded by the Priority Committee as follows:—
...
11,600*
Priority 1
Priority 2
...
...
... 1,300
Priority 3 (List 1)
...
...
6,600
Others" ...
...
...
... 47,500
Total
...
... 67,000
The vacancies granted Priority 1 and 2 are divided roughly into the following
proportions:—
Admiralty
...
...
...
4,300
Ministry of Munitions
...
...
5,000
War Office
...
...
...
3,000
Office of Works
600
I t is probable that the total figure of 67,000 is considerably below the mark,
inasmuch as employers of labour, knowing that their demands cannot be met in full,
do not trouble to notify them all.
It is certain that a considerable proportion of the demands of labour, which
are referred to below as "prospective demands " are really demands which could
absorb men at once; but for reasons stated above they have not been formally
notified. This certainly applies to the agricultural demand of 17,000 men.
(B.)—PROSPECTIVE

DEMANDS.

As regards the prospective demands the position apears to be as follows:—
The Ministry of Munitions' demand up to the end of October 1918 is for
approximately 80,500 men. The details are as follows:—
M I N I S T R Y OF MUNITIONS.
A d d i t i o n a l M a l e L a b o u r r e q u i r e d u p t o t h e e n d of O c t o b e r 1918.
Skilled.

1. O r d n a n c e . .
2 . Ammunition
3 . Explosives a n d c h e m i c a l s
4. T. W . o t h e r t h a n chemicals
4a.
,, aerial b o m b p r o g r a m m e
5. Aircraft . .
6 . Mechanical t r a n s p o r t
7. T a n k s
..
..
' .. 
8. R a i l w a y supplies
9 . I r o n a n d steel
1 0 . Other metals
1 1 . Optical munitions . .
1 2 . F a c t o r y construction
Totals

1,870
GOO
LOOOf

t

r

, '

200+

1,290
10,0008

Unskilled.

580
4,0001"
4,440
928
40,0005
N o increase required.

*950
2,000
75
4,000
21,985

N o increase r e q u i r e d .
8,000
N o increase required.
*500
58,448

* Since t h e s e figures w e r e p r e n a r e d an u r g e n t d e m a n d h a s b e e n received for a t least 2,000 builders for t h e
e x t e n s i o n of t h e only factory in t h e c o u n t r y w h i c h produces " dope " for a e r o p l a n e s in a n y l a r g e q u a n t i t i e s ,
f F o r H . S . chemical only.
'
j T o be increased t o 2,630 if t h e n e w p r o g r a m m e is a p p r o v e d .
8 E x c l u s i v e of airship c o n s t r u c t i o n .
( N . B . — T h i s t a b l e t a k e s n o account of t h e increased drain on i n d u s t r i e s , such as t o o l - m a k i n g , which t h e
g e n e r a l expansion of p r o g r a m m e will entail. N o e s t i m a t e can be formed of t h e additional l a b o u r
which will b e required for such t h i n g s as t o o l - m a k i n g a n d g e n e r a l f a c t o r y equipment.)

The main Admiralty demand falls into three categories:—
(a.) Merchant Shipbuilding (including new shipyard construction).
(&.) Warship Building.
(c.) Department of Contractor of Works—Constructional Labour.
As regards (a) Merchant Shipbuilding, &c, the Admiralty base their require
ments on an annual output of 3,000,000 tons of shipping; and for this they will
require, by the middle of 1918, 12,500 additional skilled men and 67,500 additional
unskilled men.
The ability to use these men depends upon weekly deliveries of 36,000 tons of
steel. I t is understood that the present deliveries are about 18,000 tons; but it has
been intimated that deliveries will probably increase by about 1,500 tons a month
until they reach the figure of 36,000.*
As regards (&) Warship Building, the Admiralty can only make a very rough
estimate; but on a basis of 25 per cent, increase of programme, which they inform
me has been agreed to, they will require 20,000 men.
As regards (c) Constructional Buliding Labour, the ascertainable prospective
demands are about 3,000 during the next six months. If, however, a programme of
increased aircraft production and dockyard extension (which is under considera
tion) is agreed to, the requirements would be increased by 15,000-20,000 men.
I n addition to the above, the Controller of Armament Production requires an
additional number of 2,000 men for the extension of subsidised firms producing
guns, gun ammunition, &c. A further 1,000 men are also asked for for Airship
construction.
The Board of Trade Timber Controller estimates his requirements next year at
some 17,000 men for the purpose of obtaining the necessary output of sawn timber
and pit wood without drawing on existing stocks. This is contingent upon his being
able to import 300,000 standards of sawn wood, and 400,000 tons of pit wood and
pit props; and unless he is able to secure this importation the labour requirements
will be higher.
The Road Board estimate their requirements at 4,500, all of whom, they
state, will be wanted during the next three or four months.
A very important demand also is that for Gas Works, where in order to obtain
the necessary output for the winter an increase of some 2,000 men at least will be
necessary.
The W a r Office for the purpose of Aerodrome construction estimate their
prospective requirements at 22,000, of whom 12,000 will be required immediately,
and 10,000 in the course of the next few months.
The Office of Works require for the Grain Stores to be erected for the Ministry
of Food and other works of construction under their control approximately 5,000
additional men, and estimate that they will require a further 6,400 for other con
structional work in the course of the next six months.
The Board of Agriculture need 17,000 men, 50 per cent, of whom are to be
skilled (including 2,000 skilled ploughmen). These men have all been promised by
the Army, but have not, I am informed, yet been obtained.
The use of the unskilled men will depend very largely on their being able to get
the skilled ploughmen. I n addition to this they will require some 24,000 workers
up to next August, mainly for seasonal requirements, e.g., cleaning, harvesting,
and also for training as ploughmen, &c. Of this 24,000 some 8,000 must be men
and will be permanently required. The balance of 16,000 for seasonal requirements
could be met largely by the increased use of women, schoolboys, part-time labour,
and other labour temporarily loaned. The figures, however, purport to be additional
to labour of this description used last year. This means a demand for anything
' up to 18,000 whole-time workers.
Further demands amounting possibly to an
additional 40,000 men are foreshadowed, if the 1918 Food Production Programme
is to be carried out.

* T h e a b o v e e s t i m a t e of s t e e l d e l i v e r i e s is t h a t r e c e i v e d from t h e A d m i r a l t y . I t d o e s n o t t a l l y w i t h
t h e figure in M r . Ghurchill's M u n i t i o n B u d g e t , of w h i c h h e has s e n t m e a d r a f t ; b u t M r . C h u r c h i l l g i v e s t h e
same e s t i m a t e of t h e i r r e q u i r e m e n t s in m e n , i.e., 12,500 (isd 67,500.

The above prospective demands, amounting in all to 294,550, are summarised in
the following t a b l e : F I G U R E S OF PROSPECTIVE DEMAND FOR LABOUR I N G O V E R N M E N T
Number.

Department.

M i n i s t r y of M u n i t i o n s

DEPARTMENTS.
Period.

I Skilled
\ Unskilled

22,000
58,500

U p t o end O c t o b e r 1918.

f Skilled
[ Unskilled

12,500
67,000
20,000
3,000
15,000
2,000
1,650
1,000
4,500
17,000
2,000
12,000
10,000
11,400
17,000
18,000

U p t o A u g u s t 1918.

Admiralty—
M e r c h a n t Shipbuilding
Warship building
Director, of W o r k s
Armament production
Dockyard labouiers
Airship construction..
R o a d Board
B o a r d of T r a d e ( T i m b e r C o n t r o l )
Gas Works
W a r Office ( A e r o d r o m e s )
Office of W o r k s
B o a r d of A g r i c u l t u r e .
Total

Over n e x t six m o n t h s .
Possible.
By e n d of F e b r u a r y 1918.

At once.
B y e n d of J a n u a r y 1918.
A t once.

294,550

There will in addition'be demands from other Departments, which will require
consideration,, but which will not be on the same scale.
The above demands for labour have, so far as the greater part of the prospective
demand is concerned, only just been received, and they are necessarily put forward at
their face value. Although the demands almost "certainly will be reduced in some
cases by rulings of the W a r Priorities Committee directing the discontinuance or
postponement of certain work, particularly in relation to constructional work, and
although it is. anticipated that some part of the demands which remain will be met
by readjustments in the use of existing labour under the control of the Departments
concerned, and by the absorption of labour now employed on contracts which are
nearing completion, it is certain that a very large demand will remain to be met by
the transfer of men from unessential or less essential industries, by the release from
the Army of as many men as possible in the Forces at home not required for military
purposes, and by the assistance of military units necessarily kept mobilised for
military purposes, but whose labour can, consistently with their military duties, be
made available for the construction of military works, and also in places in which
civilian labour cannot be obtained.
From the above review of the industrial position it is clear that there is no
margin of men available to be freely drawn on for service with the Forces, and that
even if the number of 150,000 suggested in Table
A " be recruited, and if the
demands of the Navy for 90,000 men are given priority over the demands of the
Army,within
the limits of our existing powers there must be a deficit of at least
140,000 Category " A " men on the proportion (200,000) of the Army demand
which, it is suggested, should be granted priority, and a deficit of 540,000 on the
Army Council's demand for 600,000 Category "A 2 " men.
I t remains to consider what legislative changes it will be necessary to introduce
if this deficiency is to be met; and I therefore submit for the consideration of the
W a r Cabinet certain, proposals, giving as far as possible an estimate of the numbers
of men, which they would respectively produce.
I t is essential that any legislative changes which affect men within the present
limits of military age should be expressly stated to apply to voluntarily attested men
as well as to men who are covered bv the Militarv Service Acts.
1. Power to send Overseas Youths under 19 years of age.
Upwards of 360,000 youths attain the age of 18 each year, of whom approxi
mately 270,000 are Category " A . " Under existing conditions about 120,000 of
these 270,000 are enlisted in the Army in the course of the year.
The lowering of the age for sending youths overseas would have two advantages.
I t would advance the date at which youths between 18 and 19 could be sent as

reinforcements; and, as these youths are now recruited a t 18, they are practically
fully trained by the time they reach the age of 18 years 6 months. I t would also add .
an appreciable number to the men who can be made available for reinforcements in
the course of the period under review. Thus if the youths are sent overseas at the age of 18 years 8 months, the total
available for reinforcements would be increased by 40,000. If they are sent overseas
at 18.6 the increase would be 60,000. If they are sent overseas a t 18.0 the increase
would be 120,000.
To give effect to the above proposals legislation, if not strictly necessary, would
probably be advisable, as Section 1 (1) of the Military Service Acts, 1916 (Session 2)
provides that " s t e p s shall be taken to prevent as far as possible the sending of men
abroad before they attain the age of 1 9 . "
2. Lowering the Military

Age.

The sending abroad of men under the age of 18 years 6 months would necessarily
involve lowering the military age from 18 to 17 (or a t any rate to 17 years 6 months).
This would clearly be necessary in order to.ensure t h a t youths under 18 years
6 months secure the necessary military and physical training before proceeding over
seas.
The lowering of the military age to 17 years would give 120,000 boys.
3. The Raising of the Military
to raise the A ge to 50.

Age to 45, together with power by Order in Council

Raising the age-limit to 45 would bring within the scope of the Military Service
Acts 500,000 men. There are no actual data available of the standards of medical
fitness above the present limits of military age. The estimates of Category " A "
men given are based on the figures available for men from 35 to 41, but allow for a
progressive diminution of physical fitness. On this assumption it is estimated that
approximately 150,000 out of the 500,000 men would be in Category " A " ; and. of
these it is estimated t h a t in the altered circumstances 50,000 could be made available
for military service.
The extension of the age-limit to 50 would bring within the scope of the Military
I t is estimated that 250,000 of these would
Service Acts a further 1,000,000 men.
be Category " A , " 60,000 of whom could be made available for military service.
Raising the military age would also simplify to some extent the very difficult
problem of the supply of doctors, not only for the Forces, but also to meet the needs
of the civil population.
4. The A bolition of the two months and two weeks periods of grace automatically
added to exemptions.
At present the provisions of the Military Service Act afford an automatic addition
of two months in some cases and two weeks in others, to exemptions from military
service. Any man who before the 15th August, 1915, was engaged in a certified
occupation which was subject to the provisions of the Munitions of W a r Act. and
who is in possession of a certificate of exemption granted under the Military Service
Acts, cannot be made available for military service for two months after the date of
the expiration or withdrawal of his certificate of exemption. Further, every man
holding a tribunal exemption has two weeks after its expiration in which to apply
for the renewal of the certificate, and cannot be called up during that period.
The entry of such men into the Army would be accelerated, and the number of
men made available would probably be increased to an appreciable extent if these
periods of grace were abolished, and if it were made obligatory that an application
for renewal of exemption should be made —
;\
(a.) where the exemption is to a date specified at least fourteen days before the
date of expiration;
(b.) where the exemption is conditional on the fulfilment of certain conditions
before the condition is broken.
s

5. Limitation

of the Power of

Tribunals.

The War Cabinet are already aware that the standards applied by tribunals
vary considerably, and that a considerable number of men are kept out of the Army
who would be enlisted if a uniform standard, such as that followed by the stricter
tribunals, were universally enforced.
[1180]
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Some such system as the following would, I submit, obviate this inequality of
decision :—
The functions of tribunals should be limited to finding facts, and to granting
exemptions upon the facts so found in accordance with standardised
rules.
Exemption should only be obtainable upon the grounds - of occupation or
compassion.
No exemption on grounds of financial hardship should be permitted.
The
individual should, if necessary, be compensated for his loss and taken for
the Army.
The regulations as to exemption might be :—
(1.) Regulations for Exemption on Occupational Grounds.—All essential
industries should be strictly classified. Conditions should be laid down
for each such industry, on the lines of the Schedule of Protected Occupa
tions, i.e., as to the necessity of having entered such occupation before a
given date, and the age below which men engaged in any such occupation
will not be exempted.
(2.) Regulatons for Exemption on Compassionate Grounds.—Clearly defined
classes of persons who could obtain exemption should also be laid down,
e.g., the last surviving son of a widowed mother, where at least one son
has fallen.in action, should be exempt.
With clear and defined regulations laid down on the foregoing lines, tribunals
would be limited to ascertaining matters of fact, such, as : in an occupational claim,
whether, the applicant is or is not employed in a certain occupation, and does or does
not fulfil the conditions laid down which entitle him to exemption in that occupation;
and in the case of a compassionate claim, whether the applicant comes into one of
the classes under which he would be entitled to exemption.
Once these facts are found by the tribunal, the applicant automatically would
obtain or fail to obtain exemption. The conditions entitling a man to exemption
could be altered from time to time in conformity with the exigencies of the military
situation and the needs of civil industry.
I t is not possible to give any accurate estimate of the number of men who would
be affected.
6. Power to Cancel Occupational

Exemptions.

New legal power by regulation under the Defence of the Realm Act to cancel
ail exemptions granted by tribunals on occupational grounds to men engaged in
occupations not declared by the W a r Cabinet to be of national importance, and
within age limits specified by the W a r Cabinet, without the holder of such exemption
having any right of application to a tribunal for further exemption on occupational
grounds.
Such legislation would affect about 200,000 men, of whom probably 70,000 are
Category " A . " I t is, however, impossible to estimate with any degree of accuracy
the number of men who could be made available in this way for military service
without knowing more precisely how far essential trades are to be cut down.
The
difficulty of making any calculation is further aggravated by the uncertainty as to
the extent and effect of action by tribunals dealing on personal grounds with men
whose certificates of exemption on occupational grounds were cancelled.
7. The Extension

of Compulsory Service to Ireland.

As already pointed out in my memorandum N.S.R. 17, the extension of com
pulsory military service to Ireland would, it is estimated, vield 150,000 Category
" A " men, without endangering food production or injuriously affecting any essen
tial industry.
If the military age were raised to 45, this number would, it is
estimated, be increased to 175,000; and if the military age were raised to 50 the
estimated number would be further increased to 200,000.
The extension of compulsory military service to Ireland would not only produce
a large number of men for t h e ' A r m y ; it would also ease the industrial situation.
Ireland is by far the largest potential labour pool; but there is at present great diffi
culty in exploiting it to the fullest advantage. ' In the first place, many Irishmen

decline to undertake work in Great Britain through fear of becoming liable for
military service if they leave their own country. Secondly, in many cases where
Irish labour has been introduced, it has led to trouble owing to the refusal of English,
workers to work alongside of men whom they regarded as shirkers.
In order to secure the necessary efficiency in the recruiting machine to enable
the above proposals to be administered and the men required to be raised, a more
complete system of registration than the present is essential. On this matter I am
already in touch with the Local Government Board.
To improve the present system of registration, it will be necessary to make the
following changes of legislative or administrative action :—
(1.) Compulsory notification of changes of occupation for men at present regis
tered under the Act who are still in civil life.
(2.) Compulsory registration of all males who have attained the age of 15 since
the Act came into force, and for those who attain t h a t age in the future.
(3.) Compulsory registration of all men who are discharged from the Armed
Forces of the Crown as and when they re-enter civil life, and of those who
have already been discharged.
(4.) Powers making it obligatory for all males between the prescribed ages to
carry their registration certificates, which should in all cases be signed by
the holder, and to produce these certificates for inspection when called
upon to do so by the police or other proper authority.
(5.) Reduction of the period of 28 days for notification of removal to 7 days.
(6.) The upkeep of the residential and occupational particulars of the National
Register should be continued by the local authorities, who should advise
all changes, by means of Form N . R . 35, to the Ministry of National
- Service as at present, but the Form should contain the additional
occupational particulars now required.
(7.) Particulars of all male persons between the ages of 41 and 65 as on August
15, 1916, should be supplied by the local authorities to the Ministry of
National Service.
(8.) As an immediate measure, all those at present in possession of registration
cards should be required to surrender them, receiving in exchange a new
certificate which would show the m a n ' s occupation and place of residence
at the present time.
This would afford a valuable check on the information at present at the disposal
of the Ministry of National Service regarding men of military age who are still in
civil life. Pending definite action on No. 1, this would also, for the time being,
meet the urgent need for fuller and more accurate information as to changes of
occupation.
Table " B " attached gives in statistical form a general view of the position.
A. C. G E D D E S .
November 15th, 1917.

APPENDIX
Sir R. W. Brade to Director-General

I.
of National

Service.

121 /F ranc e/45 (A.G. 2).
Sir,
,
War Office, November, 6, 1917.
I am commanded by the Army Council to forward the attached copy of a
letter which has been addressed to the Field-Marshal Commander-in-Chief of the
British Armies in France relative to the prospects of maintaining the present
Forces in the Field during the year 1918.
2. The figures on which the forecast has been based have already been
scrutinised and agreed to by you, and it is clear that with the number of recruits
anticipated- in your memorandum N.S.R. 17, dated the 13th October, 1917, as
becoming available for the Army during the period of the 1st October, 1917, to
the 30th June, 1918, it will be impossible to maintain the Forces in the Field at their
present establishment.
3. I am to point out that owing to the number of recruits made available for
the Army during the past three months, the Infantry Reserves at home have sunk

so low that, assuming that the " Other Arms " are maintained, a deficiency in the
Infantry must be anticipated on the 1st April amounting to approximately 150,000—
200,000, and this at the time when active operations are likely to commence and all
Battalions should be up to Establishment.
4. I am to say that the Army Council view the situation with the gravest
concern, and unless the number of men to be made available for the Army during
the next four months can be considerably increased the whole plan of operations for
1918 may have to be modified.
5. As regards the number of men held on the strength of the Army at home, the
most careful scrutiny is in progress, together with an independent investigation by
Mr. Samuel's House of Commons Committee in order to ascertain what numbers,
if any, can be relegated to civil life for purposes of substitution. As you are well
aware no appreciable numbers for Infantry can be expected by the transfer of
physically fit men from Services and Departments owing to the pledges to Trades
Unions and in the House of Commons which have been given in the past.
6. I n regard to the general situation, the Army Council will in due course lay
the facts before the W a r Cabinet, but in the meantime I am to urge that in view of
the extreme seriousness of the position, and of the danger to our troops in the Field
should reinforcements fail, you will further examine the sources of man-power with
a view to increasing the present estimate of men available during the next few
months. To bring the Infantry in the Field up to Establishment, and to have
reinforcements available to replace one month's estimated wastage on the 1st April
next, 250,000' men of Category " A " over the age of 18 years and 8 months, are
required to be posted to Infantry during the month of November.
I n order to
maintain the Infantry up to establishment after the 1st April, a monthly intake of
50,000 recruits of Category "A." during the months of December 1 9 1 7 - J u n e 1918
inclusive is required.
7. I am further to request you to keep the Army Council informed from time
to time of any modifications in the number of recruits anticipated by you as becoming
available for the Army.
I am, &c.
R. W. BRADE.

APPENDIX

Field-Marshal

II.

Sir D. Haig to the Secretary,

War Office.

Sir,

General Headquarters, 1st Echelon, November 2, 1917.
I have the honour to submit for the information of the Army Council the
following brief review of the situation as regards British reinforcements for the
fighting units of the Armies under my command.
2. As regards British Infantry—
(a.) The actual monthly receipts from all sources from the 1st January of this
year to the 30th September have averaged 67,900.
(&.) The monthly wastage from all sources during the same period has averaged
75,700.
(c.) I n spite of the most strenuous efforts in combing out, substitution, transfer
from other arms, and returned casualties, the actual deficiency below
Establishment on the 30th September amounted to 69,700.
(d.) I t will be necessary in the near future to withdraw some 26,000 men from
the Infantry to provide for the expansion of the Royal Flying Corps
and Tank Corps, and for the return of men to Royal Engineer and
Director-General of Transportation units.
(e.) To make good the above deficiencies, to meet the estimated wastage, and to
bring units up to Establishment by the 31st March, 1918, it is calculated
that Trained drafts from England, including formed units to replace
amalgamated Battalions, amounting to 355,100, will be required between
the 1st October, 1917, and the 31st March, 1918.

3. As regards Artillery—
(a.) The monthly receipts from all sources, excluding formed units, for the
same period have averaged:—
Royal Horse Artillery and Royal Field Artillery...
7,800
Royal Garrison Artillery
....
4,150
(&.) The monthly wastage from all sources during the same period
averaged:—
Royal Horse Artillery and Royal Field Artillery
7,600
Royal Garrison Artillery
...
...
4,250
(c.) The actual deficiency below Establishment on the 30th September
Royal Garrison Artillery was 700.
(d.) To meet the estimated wastage it is calculated that, provided the
tution of Indian for British personnel proceeds satisfactorily,
from England, excluded formed units, amounting to 45,300 will
quired between the 1st October, 1917, and the 31st March, 1918.

has

in the
substi
drafts
be re


4. The addition of certain units and the expansion of others, e.g., Artillery,
Survey Companies, Tramway Companies, Searchlight Sections, Pigeon Service, &c,
amounting in all to some 36,000 men is clearly foreshadowed and will be required.
This estimate is exclusive of the figures mentioned in 2 (d), and will increase some
what the monthly requirements of the Artillery and other Services mentioned in
paragraph 5.
. 5. The total estimated requirements from England for 52 British Divisions
between the 1st October, 1917, and the 31st March, 1918, will therefore be:—
(a:)
(b.)
(c.)
(d.)

British Infantrv
British Artillery
For new Units
Other Services

...

....

355,100
45,300
36,000
As heretofore.

6. W i t h regard to 5 (a.), I desire to draw attention to the necessity of these men
being fully trained before they are sent to France and to point out that this means
that some 285,000 Infantry drafts for France alone should be under training in
England by the end of November.
7. I t may be assumed that during active operations next year the wastage will
not, in any case, be less than during the past few months, and on this assumption, in
order to maintain the efficiency of the 52 British Infantry Divisions now in France
it will be necessary to ensure an average monthly income from England on and after
the 1st April, 1918, of not less than:—
British Infantry
Artillery
Other Services

...

60,000
8,600
As heretofore.

8. Tables are attached showing details of the figures quoted, both for Royal
Artillery and Infantry.
9. As the resources of man power which will be at my disposal have a direct bear
ing on my plans for the ensuing winter and for next year, I request t h a t this matter
may receive immediate attention and that I may be informed at an early date what
reinforcements I can count on receiving.
I have, &c,
D. H A I G ,
Field-Marshal,
Commander-in-Chief,
British Armies in France.

TABLE (A).
ANALYSIS

of Number of Men of Military Age in Civil Life in

Great Britain by Age Periods, showing quotas suggested to be Taken for Military Service.

Total N u m b e r s .
Heading.

Shipbuilding, marine engineering, munitions, &c.—
Unskille
Unskilledd a n d semi-skille
semi-skilledd
S k i l l e d o r i n c o d eedd o c c u p a t i o n
Coa
Coall m i n e r s
..
..
...
Railways and transport
..
Agriculture
P u b l i c u t i l i t y a n d o t h e r certifie
certifiedd o c c u p a t i o n s
E x c e p t e d m e n , aliens
aliens,, lo
low
w category men, discharged
m e n , &c
&c..
B a l a n c e of m e n
Totals

Men under 25 Years.

M e n of 2 5 Y e a r s a n d u n d e r 3 1 .

Estimated.
N u m b e r of
Category " A "
Men.

Total Number
of M e n
under 25.

342,600
615,000
504,000
318,000
195,000
200,000
701,400

109,000
246,000
252,000
127,000
78,000
60,000
Nil

, 94,700
120,000
157,000
57,000
49,000
50,000
140,000

2 3,675
48,000
78,500
22,800
19,600
5,000
Nil

18,000
Nil
50,000
5,000
3,000
1,000
Nil

67,000
130,000
100,000
65,000
37,000
86,500
100,000

23,555
52*000
50,000
26,000
14,800
7,300
Nil

12,000
Nil

624,000

78,000

124,000

6,200

3,000

95,000

4,750

2,000

3,500,000

950,000

791,700

203,775

80,000

630,500

178,405

20,000

Estimated
N u m b e r of
M e n of o t h e r
Categories.

Suggested
L e v y of
M e n of o t h e r
Categories.

Nil

Total Number
of M e n on
31st October.

Suggested
Estimated
Estimated
Total Number
N u m b e r of
L e v y of
N u m b e r of
of M e n b e t w e e n
Category " A " Category " A "
Category " A ' '
25 a n d 3 1 .
Men.
Men.
Men.

%

Suggested
L e v y of
Category " A "
Men.

5fi00

Nil
1,000
Nil

M e n o v e r 31 y e a r s .
Heading.

Shipbuilding, marine, engineering, munitions, & c . —
U n s k i l l e d a n d s e m i - s k i l l eedd
Skilledd o r i n c o d eedd o c c u p a t i oonn
Skille
Coa
Coall m i n e r s
R a i l w a y s an
andd t r a n s p o r t
Agriculture
P u b l i c utilit
utilityy a n d o t h e r certifie
certifiedd o c c u p a t i o n s
E x c e p t e d m e nn,, a l i e n ss,, lo
low
w category men, discharged
m e n , &o.
B a l a n c e of m e n
Totals

Total Number
of M e n
over 81.

Suggested
L e v y of
Estimated
Suggested
Category " A "
N u m b e r of
L e v y of
M e n of
Category " A " Category " A "
Al
Alll A g e s .
Men.
Men.

180,900
365,000
247,000
196,000
109.000
113,500
461,400

61,770
146,000
123,500
78,200
43,600
47,700
Nil

32,000
Nil

405,000
2,077,800

Total N u m b e r
of M e n o n
31st October.

Estimated
N u m b e r of
Category " A "
Men.

2*000
Nil
6,000
Nil

62,000
Nil
50,000
12,000
3,000
8,000
Nil

342,600
615,000
504,000
318,000
195,000
200,000
701,400

109,000
246,000
252,000
127,000
78,000
60,000
Nil

233,600
369,000
252,000
191,000
117,000
140,000
701,400

67,050

10,000

15,000

624,000

78,000

546,000

90,000

567,820

50,000

150,000

3,500,000

950,000

2,550,000

100,000

io!boo

Nil
ii
i)

TABLE (B).
P a r t

I.

T H E following^ figures-which are based upon the Census Returns and the Z. 8 Employment Figures compiled by the Board of T r a d e - w h i l e
not absolutely precise, may be taken as giving a fair indication of the distribution over the various Industries of Man-Power in Great Britain : All A g e s .

Munitions, Shipbuilding, Engineering,
&c.
Coa
Coall M i n e r s
Railways and Transport
Agriculture
P u b l i c U t i l i t y a n d Certifie
Certifiedd O c c u p a t i o n s
Building
Finance and Commerce
Other Trades and
P r o f e s s i o nnss
and
b a l a n c e of m e n of M i l i t a r y A g e o f
w h o m a v e r y l a r g e p r o p o r t i o n a r e of
Low Medical Category
Total, Essential
Total, Non-Essential
Grand Total, Essential
Non-Essential

U n d e r 18 Y e a r s .

Of M i l i t a r y A g e .

Physically
"Fit."

Others.

Total.

826,550

1,233,450

2,060,000

262,500

87,500

350,000

512,500
308,000
296,000
196,150
77,500
226,250

537,500
492,000
384,000
503,850
282,500
463,750

1,050,000
800,000
680,000
700,0.00
360,000
690,000

112,500
60,000
105,000
33,750
22,500
131,250

37,500
20,000
35,000
11,250
7,500
43,750

150,000
80,000
140,000
45,000
30,000
175,000

Physically
" Fit."

Others.

Total.

Category
"A"

Over Military A g e .

Others.

Total.

355,200

604,800

960,000

250,000
128,000
76,000
60,000
15,000
40,000

250,000
192,000
114,000
140,000
60,000
170,000

500,000
320,000
.190,000
200,000
75,000
210,000

Physically
" Fit."

8
Others.

Total.

208,850

541,150

750,000

150,000
120,000
115,000
102,400
40,000
55,000

250,000
280,000
235,000
352,600
215,000
250,000

400,000
400,000
350,000
455,000
255,000
305,000

r-H
rH

r *
CO
CO
W
cr
crjj

^

253,300

1,591,700

1,845,000

172,500

CD
m

r so
57,500

230.000

25,800

1,019,200

1,045,000

55,000

515,000

570,000

2,139,200
557,050

3,150,800
2,337,950

5,290,000
2,895,000

573,750
326,250

191,250
108,750

765,000
435,000

869,200
80,800

1,300,800
1,249,200

2,170,000
1,330,000

696,250
150,000

1,658,750
980,000

2,355,000
i,130,000

2,696,250

5,488,750

8,185,000

900,000

300,000

1,200,000

950,000

2,550,000

3,500,000

846,250

2,638,750

3,485,000

and

a

J

o

TABLE (B).
PART

II.

io show Industrial Redistribution necessary in Period under Review.

Great Britain.
Essential
Industries.
1. E s t i m a t e d n u m b e r of m e n in i n d u s t r i e s a t
b e g i n n i n g ' of y e a r u n d e r r e v i e w 
U n d e r 18 y e a r s .
18-42 years
Over 42 years
Total
2 . - E s t i m a t e d n u m b e r of c a t e g o r y " A " m e n t o
b e r e t u r n e d from t h e a r m y t o civil life, a l s o
men discharged from a r m y
3 . D e m a n d s for l a b o u r b y e s s e n t i a l i n d u s t r i e s
m e t o u t of n o n - e s s e n t i a l i n d u s t r i e s —
Present
..
Prospective..
4 . R e p l a c e m e n t s of m e n t a k e n for t h e a r m y a n d
n a v y from e s s e n t i a l i n d u s t r i e s t o b e m a d e
g o o d o u t of n o n - e s s e n t i a l i n d u s t r i e s

Non-essential
Industries.

765,000
2,170,000
2,355,000

435,000
1,330,000
1,130,000

5,290,000

2,895,000

8,185,000
20.000
40,000

67,000
295,000

67,000
295,000

155,000

155,000

67,000
295,000
8,400,000

* T h e figures of 205,000 a n d 85,000 a r e b a s e d o n t h e f o l l o w i n g h y p o t h e s i s : 
D r a w n from m e n of t h e p r e s e n t legal m i l i t a r y a g e . .
,, y o u t h s u n d e r m i l i t a r y a g e . .
men over military a g e
".*.
0

Note.-lt

2 . L o w c a t e g o r y m e n r e q u i r e d for a r m y a n d
navy
3 . T r a n s f e r s from n o n - e s s e n t i a l t o e s s e n t i a l
industries necessitated by labour d e 
man d s —
(a.) P r e s e n t
lb.) P r o s p e c t i v e

*mm

2o'o00
5o

'o0O

205,000

Total.

-

N0D eSSentiah

15,000
40,000
30,000

67,000f
295,000f
era

4. Transfers from non-essential t o essential
industries t o replace men taken for t h e
services from essential industries(215,000,
less 60,000 m e n r e t u r n e d from t h e s e r 
v i c e s t o civil life)
5. B a l a n c e r e m a i n i n g in civil life a t t h e e n d J
I
of t h e p e r i o d u u d e r r e v i e w

2,895,000

Non-essential
Industries.

1. " A " m e n r e q u i r e d f o r a r m y a n d n a v y —
(a.) F o r o r d i n a r y d r a f t i n g p u r p o s e s
(b.) T o s u b s t i t u t e m e n r e l e a s e d f r o m a r m y '

20,000
40,000

67,000
295,000
5,505,000

Totals

Essential
Industries.

Total.

155,000f

67,000
295,000
5,290,000

67,000
295,000
7,473,000

67,000
295,000
5,505,000

67,000
295,000
8,400,000

t T h i s t a b l e d o e s n o t t a k e i n t o a c c o u n t w o m e n w h o will b e i n t r o d u c e d i n t o
i n d u s t r i a l o c c u p a t i o n s . T h e i m m e d i a t e a n d p r o s p e c t i v e d e m a n d s of 67,000 a n d 2 9 5 , 0 0 0
for e s s e n t i a l i n d u s t r i e s a r e d e m a n d s f o r male l a b o u r . T h e i n t r o d u c t i o n of w o m e n ,
h o w e v e r , will, i t is e x p e c t e d , r e d u c e t h e n u m b e r of 155,000 t o b e w i t h d r a w n f r o m
u n e s s e n t i a l i n d u s t r i e s t o r e p l a c e m e n t a k e n for t h e a r m y f r o m e s s e n t i a l i n d u s t r i e s , a n d
will r e i n f o r c e t h e n u m b e r s left in u n e s s e n t i a l i n d u s t r i e s .

85,000

will b e o b s e r v e d t h a t t h e r e s u l t of t h e r e d i s t r i b u t i o n s h o w n in t h e a b o v e T a b l e i n v o l v e s t h e r e d u c t i o n of t h e n u m b e r s of m a l e s a t p r e s e n t e m p l o y e d in n o n - e s s e n t i a l
i n d u s t r i e s b y 7 1 2 , 0 0 0 , i.e., from 2 , 8 9 5 , 0 0 0 t o 2 , 1 8 3 , 0 0 0 .

f
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His Britannic Majesty's G o v e r n m e n t

jJXlNTENANCE OP TH2 ARMS) FORGES,

p p l e m e n t t o Memorandum G . 1 7 4 b y t h e
Minister of National S e r v i c e .

The f o l l o w i n g T a b l e s c o n t a i n a d e t a i l e d a n a l y s i s
t h e f i g u r e s g i v e n i n T a b l e A. Of G . 1 7 4 .

of

Contents.
A,

Page.
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i
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3

Other M u n i t i o n s ( i n c l u d i n g Warship Construe
t i o n o u t s i d e Royal Dockyards)

Common S e r v i c e s .

B,

Engineering.

5

M i n i s t r y of M u n i t i o n s .
1.
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6
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Guns

7
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Ammunition and F i l l i n g .

8
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9
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B a l a n c e o f Men

17

A b s t r a c t of R e s u l t s of T a b l e s ,

18

NOTE.

10.12.17,

For t h e
Certified
groups of
Munitions,

p r e s e n t p u r p o s e P u b l i c U t i l i t y and o t h e r
Occupations have been i n c l u d e d i n t h e
i n d u s t r i e s of t h e A d m i r a l t y , M i n i s t r y of
and War O f f i c e C o n t r a c t s .
A. C. GEDDSS.

ADMIRALTY-

Kershanft £ S h i p b u i l d i n g and Marino
Fnginetrlng connected thorowithb

Age

C a t e g o r y "A"

Other C a t e g o r i e s

Total.

18

2,000

2,500

4,500

19

' 2,000

2,500

4,500

20

2,000

2,500

4,503

21

2,000

2,500

4,500

22

2,000

2,500

4,500

23

2,000 .

2,500

4,500

2,000

2,500

4,500

25

2,700

3,300

6,000

25

2,700

3,300

6,000

27

2 , WO

3,300

6,000

20

2,700

3,300

6,000

2d

2,700

3,300

6,000

30

2,700

3,300

6,000

31

2,700

5,100

7,800

33,600

57,100

90^700

6C,500

99,500

166,000

24

32  4 2

.

M a l a s u n d e r M i l i t a r y Age
M a l e s o v e r M i l i t a r y Age
T o t a l Males
Females

39,000
117,000
322,000
30,000

ROYAL DggggARDS,

C a t e g o r y "A".

Other C a t e g o r i e s .

Total.

570

750

1,320

570

750

1,320

570

750

1,320

570

750

1,320

570

750

1,320

570

750

1,320

570

750

1,320

810

1,100

1,810

610

1,100

1,810

810

1,100

1,810

810

1,100

1,910

810

1,100

1,010

810

1,100

1,918

1,100

1,700

2,$00

12,200

17,950

30,150

22,150

31,500

53,650

M a l e s u n d e r M i l i t a r y Age
M a l e s o v e r M i l i t a r y Age

T o t a l Males

Females:

8,500
1S,Q50

79,000

9,500

4.

A3.

03, A DM I R A. L T Y

-

O t h e r M u n i t i o n s ^iEncludirig
Warship O o n o t r u o t i i o n

outoide

R o y a l DooTcyar-do.

Age'

C a t e g o r y "A"

Other C a t e g o r i e s .

Total.

18

920

1,250

2,170

19

92*

1,250

2,170

20

920

1,250

2,170

21

920

1,250

2,170

920

1,250

2,170

23

920

1,250

2,170

24

920

1,250

2,170

25

1,100

1,^50

2,850

22

-

26.

1,100

1,750

2,850

27

1,100

1,750

2,850

28

1,100

1,750

2,850

29

1,100

1,750

2,850

30

1,100

1,750

2,850

31,

1,450

2,450

3,900

14,010...

31,800

.. 4 5 , 8 1 0

28,500

53,500

82,000

32-42

M a l e s u n d e r M i l i t a r y Age
. M a l e s o v e r M i l i t a r y Age
Total

Males

Females

19,000" "
59,000
160,000
96,000.

COMMON

SERVICES -

(Production of materials

and

equipment r e q u i r e d b o t h f o r S h i p b u i l d i n g
other Munitions,
Maohinery,

Tools,

s p e c i a l Munitions

Age

Category

tJ

A

,f

i n c l u d i n g Ore, M e t a l s ,
also Public U t i l i t y

and
Quarries,

and

transport).

Other C a t e g o r i e s ,

Total,

18

4,5000

8,000

12,500

19

4,500

8,000

12,500

20

4,500

8,000

12,500

21

4,500

8,000

12.500

22

4,500

8,000

12 500

23

4,500

8,000

12,500

24

4,500

8,000

12,500

25

6,400

12,000

18,400

26

6,400

12,000

18,400

27

6,400

12,000

18,400

28

6,400

12^900

18,400

29

6,400

12,000

18,400

30

6,400

12,000

18,400

31

8,755

15,100

23,855

32 - 4 2 .

96,445
175,100

;

148,000 ,

244,445

291,100

466,200

M a l e s u n d e r M i l i t a r y Age

109,300

M a l e s o v e r M i l i t a r y Age

328,000

T o t a l Males
Females

903,500
197,700.

....

MINISTRY OP MUNITIONS.
AEROPLANES.

C a t e g o r y "A' .
1

Other

Categories.

Total.

500

1,125

1,625

500

1,125

1,625

500

1,125

1,625

1,125

1,625

500

1,125

1,625

500

1,125

1,625

500

500

1,125

1,625

750

1,500

2,250

750

1,500

2,250

750

1,500

2,250

750

1,500

2,250

750

1,500

2,250

750

1,500

2,250

1,000 .

2,050

3,050

11,000

22,575

33,575

20,000

41,500

61,500

Male a $older M i l i t a r y Age

11,000

M a l e s oVer M i l i t a r y Age

33,000

T o t a l Males

105,500

Females

50,000

MINISTRY OF MUNITIONS:

Age.

C a t e g o r y "A

,f

GUNS.

Other C a t e g o r i e s .

Total,

It

1*0

360

520

19

Wf -

3*0

520

20

1*0

360

52*

21 '

1*0

340

620

22

1**

360

520

23

1*0

3*0

520

24

1st

360

52*

25

410

820

1,230

26

41*

82*

1*230

27

410

82Q

1,230

28

-410

, 820

1,230

29

410

820

1,230

30

410

820

1,230

51

5*0

1, 1 2 0

1,680

7,210

1 4 , S4G

22,150

11,350

23,500

32 - 42

34,850.

M a l e s u n d e r M i l i t a r y Age

10,000

M a l e s o v e r M i l i t a r y Age

30,000

Total Males.

74,850,

Females..

33,500.

MINISTRY OF MUNITIONS.AMMUNITION AND FILLING.

Age.

C a t e g o r y "A"

Other C a t e g o r i e s .

Total,

18

1,000

2,730

3,730

19

1,000

2,730

3,730

20

1,000

2,730

3,730

21

1,000

2,730

3,730

22

1,000

2,730

3,730

25

1,000

2,730

3,730

24

1,000

2,730

3,730

25

1.500

3,400

4,900

26

1,500

3,400

;.^4j900

27

1,500

3,400

^4,900

28

1,500

3,400

4,800

29

1,500

3,400

4,900

30

1,500

3,400

4,900

2,000

4,600

6,600

22,000

52,890

74,890

40,000

97,000

137,000

31
32 -

.
42

.

...

,

M a l e s u n d e r M i l i t a r y Age

31,000

M a l e s o v e r M i l i t a r y Age

94,000

T o t a l Males

262,000

Females.

275,000

C4.

9

MINISTRY OF MUNITIONS SMALL ARMS.

Age.

Category

tt

A

n

Other C a t e g o r i e s .

Total.

18

80

19

80

180

2S0

20

80

180

260

21

80

180

2 6 0

22

80

180

2r:o

23

80

1 8 0

260

24

80

180

260

25

120

2 4 0

360

26

1 2 0

240

360

27

120

2 4 0

2 8

1 2 0

240

360

29

120

240

360

30

120

240

360

31

160

320

480

1,760

3 , 9 8 0

5 , 7 4 0

3 ;

7 , 0 0 0

1 0 , 2 0 0

32



42

200

180

260

*

360

Males u n d e r M i l i t a r y Age

2 , 4 0 0

M a l e s o v e r M i l i t a r y Age

7 , 0 0 0

T o t a l Males

1 9 , 6 0 0

Females

5 , 2 0 0

10.

C.5.
MINISTRY OF MUNITIONS.
i i-

n n iiimii in

11 '

. iui-wiiiiiwi. ihiii in 11 nil, in nil tin i iron w K m n m m am

MECHANICAL TRANSPORT.

Age.

C a t e g o r y "A

M

Other C a t e g o r i e s .

Total,

18

270

610

880

19

270

610

880

20

270

610

880

21

270

610

880

22

270

610

880

23

270

610

880

24

270

610

880

25

390

780

1,170

26

390

780

1,170

27

390

780

1,170

28

390

780

1,170

29

390

780

1,170

30

390

780

1,170

31

530

1,060

1,590

5,840

11,990

17,830

10,600

22,000

32,600

32

42

%

M a l e s u n d e r M i l i t a r y Age

6,000

M a l e s o v e r M i l i t a r y Age

19,000

Total

57,600

Males

Females

15,000

MINISTRY 6F MUNITIONS.'
1/

CHEMICALS AND EXPLOSIVES.

Age.

C a t e g o r y "A"

OtHer C a t e g o r i e s

Total.

18

500

1,100

1,600

19

500

1,100

1,600

20

500

1,100

1,600

21

500

1,100

1,600

22

500

1,100

1,600

23

500

1,100

1,600

24

500

1,100

1,600

25

710

1,420

2,130

26

710

1,420

2,130

27

710

1,420

2,130

28

710

1,420

2,130

29

710

1,420

2,130

30

710

1,420

2,130

31

970

1,940

2,910

10,670

21,840

32,510

19,400

40,000

"159,400.

M a l e s u n d e r M i l i t a r y Age

16,300.

M a l e s o v e r M i l i t a r y Age

49,000.

32 -

42

T o t a l Males
Females

124,700
48,500.

WAR

Age

OFFICE

C a t e g o r y "A"

CONTRACTS.

Other C a t e g o r i e s

Total.

18

470

1,050

1,520

19

470

1,050

1,520

20

470 

1,050

1,520

21

470

1,050

1,520

22

470

1,050

1,520

23

470

1,050

1,520

24

470

1,050

1,520

25

670

1,340

2,010

26

670

1,340

2,010

27

670

1,340

2,010

28

670

1,340

2,010

29

670

1,340

2,010

30

670

1,340

2,010

31

910

1,820

2,730

9,980

18,790

28,770

18,200

36., 0 0 0

54,200

32 

42

M a l e s u n d e r M i l i t a r y Age

14,000

M a l e s o v e r M i l i t a r y Age

40,000

T o t a l Males

Females

108,200

45,000

E
'

COAL
MEN

OF

M I N E R S .
MILITARY

AGE.

Age

C a t e g o r y "A"

18

10,080

10.080

20,160

19

10,080

10,080

20,160

20

10,080

10,080

20,160

21

10,080

10,080

20,160

22

10,080

10,080

20,160

23

10,080

10,080

20,160

24

10,080

10,080

20,160

25

10,080

10,080

20,160

26

10,080

10,080

20,160

27

10,080

10,030

20,160

28

10,080

' 10,080

20,160

29

10,080

10,080

20,160

30

10^080

10,080

20,160

31

10,080

10,080

20,160

110/880

110,880

221,760

252^000

252,000

504,000

32 t o 4 2

1

t

-

Other C a t e g o r i e s

Total,

T

M a l e s undei* M i l i t a r y a g e

131,000

M a l e s o v e r M i l i t a r y age?

547,000

T o t a l Males

982,000

RAILWAYS AND OTHER TRANSPORT.

Ag* *

-Cmtogiry V

Other C a t e g o r i e s

Total.

18

2,70d

4,05.0

6,750

19

2,700

4,050

6,750

20

2,700

4,050

6,750

21

2,700

4,050

6,750

22

2,700

4,050

6,7:50

23

2,700

4,050

6,750

24

2,700

4,050

6,750

25

3,600

- 5,400'

9,000

26

3,600

5,400

9,000

27

3,600

5,400

9,000

28

3,600

5,400

9,000

29

3,600

5,400

9,000

30

3,600

5,400

9,000

31

4,900

7,300

12,200

61,600

97,950

159,550

107,000

166,000

272,000

32  42

I

I

II

Malo s u n d e r M i l i t a r y Age'
:

M a l e s o v e r M i l i t a r y Age

80,000
350,000

T o t a l Males

703,000

Females'

100,000

F.2.
D O C K S .

C a t e g o r y "A"

Other C a t e g o r i e s

Total.

18

550

600

1,150

19

550

600

1,150

20

550

600

1,150

21

550

600

1,150

22

550

600

1,150

23

550

600

1,150

24

550

600

1,150

25

700

850

1,550

26

700

. 850

1,550

27

700

850

1,550

700

850

1,550

29

700

850

1,550

30

700

850

1,550

31

900

1,200

2,100

11,050

14,500

25,550

20,000

25,000

45,000

28

32 - 4 2

-

M a l e s u n d e r M i l i t a r y Age

4,000

M a l e s o v e r M i l i t a r y Age

43,000

T o t a l Males

92,000

UOTE.
I n a d d i t i o n t h e r e a r e T r a n s p o r t Workers
B a t t a l i o n s , t h e t o t a l s t r e n g t h of w h i c h i s
about 1 0 , 0 0 0 men.

0.

1

6

AGRICULTURE.
MEN OF MILITARY AGE.

Age

Other C a t e g o r i e s

C a t e g o r y "A"

Total

18

2,000

4,200

6,200

19

2,000

4,200

6,200

20

2,000

4,200

6,200

21

2,000

4,200

6,200

22

2,000

4,200

6,200

23

2,000

4,200

6,200

24

2,000

4,200

6,200

25

2,450

3,700

6,150

26

2,470

3,700

6,170

27

2,470

3,700

6,170

28

2,470

3,700

6,170

29

2,470

3,700

6,170

30

2,470

3,700

6jl70

31

4,100

4,900

9,000

45,100

60,500

105,600

78,000

117i000

195,000

32 - 42

.1,1

i t.it.n i,i,

.

ii i "\

ii ,, ,

M a l e s u n d e r M i l i t a r y Age

140,000

M a l e s o v e r M i l i t a r y Age

350,000

T o t a l Males

685,000

Females

190,000

NOTE.
There must "also h e t a k e n i n t o a c c o u n t t h e men
r e c e i v e d from t h e Army t h e m e e t t h e C a b i n e t Order o f
2 7 t h J u l y , - 1 9 1 7 , w h i c h t h e Army C o u n c i l p l a c e a t 3 3 , 0 0 0 .

17.

BALANCE OF MEN.

H.

MEN

Age

OF

MILITARY

C a t e g o r y "A'

AGE.

Other C a t e g o r i e s

Total.

18

900

16,000

16,900

19

900

16,000

16,900

20

900

16,000

16,900

21

900

16,000

16,900

22

900

16,000

16,900

23

900

16,000

16,900

24

900

16,000

16,900

25

900

16,000

16,900

26

900

16,000

16,900

27

900

16,000

16,900

28

900

16,000

16,900

29

1,000

16,000

17,000

30

1,000

20,000

21,000

31

4,000

20,000

24,000

62,100

314,000

376,100

78,000

546,000

624,000

3 2 - 42

ABSTfftACT OF I^SffLTS SHOB!, IN PRECEDING, TABLES..;
i '

-

-

'

-

11 . i

MALES QF MILITARY AGE.,
1

- - - i- -

Catogery A
u

'

i ii - i i

if

. . . .

-

-

r

--

Other C a t e g o r i e s .

n

Al

66/500

A2

22,150

A3

28,500

5$,500

B.

175,100

291,100

Cl

20;000

41,500

C2

11,350

23,500

C3

40,001)

97,000

04

3,200

7,000

C5

10,600

22,100

C6

19,400

40,000

D.

18,200

36,000

E.

252,000

252,000

FX.

107,000

166,000

F2.

20,000

25,000

g;

78,000

117,000

Hv"

78,000

546,000

950,000

1,^48,600

99,500
:

E x e e p t e d Men

701,400

T o t a l Other C a t e g o r i e s
T o t a l "A"
Grand T o t a l ef Men o f
Age.

31,500

2,550,.000
950,000

Military3,500,000..

- i - i i;i u r - i

. i

. i .

i
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CONTROL OF RAW

INTERIM REPORT No.

MATERIALS.

5 OF A COMMITTEE APPOINTED BY THE W A R CABINET TO

CONSIDER THE QUESTION OF AN ECONOMIC OFFENSIVE.

[Previous Papers Nos. G.-156, 158, 159, 160, 161, 166, 167, 168, 170, and
War Cabinet 247 (8), 265 (18) and (19), and 273 (16).]
1. THE chief feature of the economic situation at the conclusion of the war will
be a serious world shortage, not only of foodstuffs, but of many of the essential raw
materials of industry, and, to a large extent, of the necessary instruments of production
and transportation. The problem will be still further complicated by difficulties
of exchange.
2. In the absence of any organisation or system of control there is certain to be a
precipitate scramble among individual interests for raw materials and machinery.
This will not only lead to wild fluctuations' of prices, economic instability and labour
complications, but will enable those who succeed in getting in first to secure enormous
advantages over their competitors by being first able to set the wheels of industry,
trade, and exchange in motion. The nations which will come off worst in this scramble
are those which have already suffered most from the war, like Belgium and Northern
France. The handicap, once imposed, is likely to prove permanent.
3. Nowhere will the shortage of industrial raw materials be so acute as in Germany
and Austria. On the other hand, our enemies will—unless the military situation
should be completely transformed—possess the great advantage of having the plant
and equipment of their factories intact and ready to work at full pressure the moment
the necessary raw materials can be secured. They have also retained intact, in their
own harbours, a very considerable volume of shipping.
There are abundant
indications to show that they are fully alive both to the weakness and strength of their
position, and are preparing to take most effective measures to remedy the former, if
possible, and to exploit the latter to the fullest extent.
4. The method that will apparently be pursued is that of restricting, as far as
possible, for exchange reasons, all other importations except those of raw materials,
and to entrust the purchase of these to State subsidised and controlled monopolist
syndicates, which will be in a position to buy on the most advantageous terms,
offering, for early delivery and large quantities, prices and conditions with which
individual purchasers in Allied countries will not be able to compete. By these means
it is hoped, not only to restart the internal trade in full volume, but to re-establish the
German export trade, and with it the German exchange, so rapidly as to make good
and more than make good, all the ground lost during the war.
5. A subsidiary method, which is apparently being applied to a very considerable
extent in Belgium and in the occupied industrial districts of Northern France, is the
deliberate destruction or removal to Germany of the machinery and other equipment
of factories, the object being to eliminate competitors during the most critical period
of the reconstruction, and, possibly also in the case of Belgium, to secure financial
and industrial control by offering to re-equip the country with German machinery and
plant. .
6. Unless effective measures are taken to meet this organised German economic
offensive at the conclusion of the war, it will succeed, not only in re-establishing
Germanys industry and trade on a very favourable footing, but in permanently
[13 87]

crippling some of the-weaker among the Allies and preventing their recovery from the
economic and financial strain of the war. The necessity for taking such measures is,
in the opinion of the Committee, self-evident and urgent.
From this point of view the Allies, more particularly the British Empire and the
United States of America, are in a particularly strong position. Between them they
can control the world's supply of a large number of the most important raw materials
of industry. Of the world's cotton production, for instance (1912-13 figures),
63'9 per cent, came from the United States, 2S per cent, from the British Empire,
including Egypt and the West Indies, which have practically a monopoly of the cotton
used in the finer counts of yarn, and only "004 per cent, from present enemy countries.
As regards wool, the Allied production is 68'5 per cent, of the total; neutral countries,
more particularly the Argentine and Uruguay, being responsible for another 23"3 per
cent., and enemy production for 8'2 per cent. In the matter of merino wool, however,
which is a vital necessity for all the finer classes of textiles, the British Empire
produces 63 per cent., and the Allies together 8 J per cent, of the total production.
Jute is. an Indiam monopoly.. Rubber comes to the extent of over 90 per cent, from
Allied sources. In copper and lead the Allies, mainly the United States and British
Empire, produce 76' per cent, of the total. In nickel Canada and New Caledonia
produce 95 per cent, of the total. Of the world's petroleum production 89 jDer cent,
is Allied, andionly 2*8 per. cent, enemy. In the case of all-these materials Germany is
a large importer,, her demand ranging in most cases from 10 to 25 per cent, of the
total output.
8. These examples are sufficient to show that the Allies are in a position by
organisation not only to ensure a reasonable supply of the essential raw materials of
industry for themselves, even in spite of' a serious general shortage, but also, if
necessary, to cripple; or even completely paralyse, the restoration of German industry,
at any rate as far as" the export trade is concerned, though the home trade might
conceivably be carried on with the help of inferior and more costly substitutes. The
predominance of the Allies in' respect of shipping and bunker coal could be utilised in
order to-strengthen this control still further.
9; An organisation which could secure such powers for the Allies will, in the
opinion of the- Committee, not' only be necessary for the defence of Allied interests
against the-meditated German economic offensive, but will also provide a most effective
lever- for bargaining: with the enemy in the peace negotiations, both for reasonable
economic-terms as regards Belgium, France, and Serbia, and in other respects, and for
the retrocession of occupied territories. The knowledge in Germany that such an
organisation is being taken in hand will be a most important, possibly even a decisive,
factor in shortening the war, and in moderating German claims when it comes to the
actual settlement.
10. The proper organisation of the supplies of raw materials, involving the
organised' solution of the connected problems of exchange and of the provision of
the instruments of'production and transportation, is, in the opinion of the Committee,
desirable in the interests of the producers of foodstuffs and raw materials, both in the
British Empire and in Allied countries, no less than in that of the industries which
consume those materials. The producing countries will, on the conclusion of the war,
urgently require financial and shipping facilities, rolling-stock, mining, and other
machinery. To have to scramble for these things among themselves and in competition
with neutral and enemy countries would be a serious handicap to their development.
It is the lack of these things which is, in fact, at this moment confronting them all with
far greater difficulties than any arising out of the loss of the enemy market. That
loss, indeed, has been largely made good by the fact that, with the replacement of
enemy manufactures by Allied manufactures, the Allied demand for their raw materials
has increased, a factor which will come into play even more strongly after the war.
From the point of view, moreover, of their programmes of development and immigra
tion, definite and comprehensive arrangements for the disposal of their produce at
good prices over a period of years will be preferable to the chance of a temporary
forcing up of the prices of certain articles by unregulated competition, set off by all
the other disadvantages of an unorganised system, and followed by sudden acute
depressions.
11. The acutal detailed methods by which the control of Allied, and, as far as
possible, neutral supplies of the principal raw materials can be most effectively
secured, consistently with the interests of producers in the British Empire and in
Allied'countries, as well as of the British and Allied industries affected, will require
careful investigation. Precedents have been furnished by some of the existing war
!

-

-

controls of certain raw materials and foodstuffs which might be modified and adapted
to meet post-war conditions.
12. An essential preliminary, in any case, to the proper working of any system of
control after the war is the introduction of legislation by which the Governments con
cerned can control both the volume, direction, and priority of their exports and imports
by license. A Bill to secure this has recently been introduced in the House of Commons,
and the attention of the Dominion Governments has been drawn to the desirability of
securing the passage of similar legislation.
The time has come when, in the opinion
of the Committee, it is desirable for His Majesty's Government to approach the Allies,
and more particularly the Government of the United States, with a view to ascertaining
how far they are prepared to consider the necessity of. creating a common organisation
for securing the control of the supplies of the principal raw materials and of the
instruments of production and transportation, in order to deal with the difficulties of
the economic situation at the end of the war, and the special dangers arising out of
the German economic offensive, and, as a first step towards this, of arming themselves
with the legislative powers required to carry such a policy of organisation into
effect
(Signed)
E. CARSON, Chairman.
2, Whitehall Gardens,
November 16, 1917.
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by Sir Edward
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Carson.)

I D E S I R E to draw the attention of my colleagues to the urgent necessity of a
general review of our war policy.. We have lately received several weighty papers
from our military advisers, and we have not discussed them. I am apprehensive if
we allow matters to drift much longer circumstances will be too strong for us, and
we shall be deprived of the opportunity of considering what our policy is to be. We
have been warned by Sir Douglas Haig of the consequences of removing further
troops from the Western front. We have been warned by Sir William Robertson
that while he agrees with the decisions which have been taken to send troops to Italy,
we must bear in mind the possibility of having to cut our losses in Italy.
Mr.
Balfour in his paper of the 8th November pointed out the important questions which
will arise if Italy and Russia go out of the war.
Sir William Robertson in a paper
of the 15th November indicated the limits of a successful advance in Palestine,
and has pointed out that the German grip on the Turkish administration and the
Turkish army gives slight hopes for the successful negotiations of a separate peace
with Turkey, a view in which Lord Curzon concurs in his paper of the 16th Novem
ber. General Milne has forwarded a letter from the Greek Minister in Serbia
stating that the Greek mobilisation is depending upon our assistance in food supplies,
money, and material. There have been various rumours, confirmed by a secret
report of the 8th November, that the enemy are planning an offensive in Macedonia
in the spring, and a paper just received from Colonel E. A. Plunkett, General Staff,
on the military situation at Salonica raises very grave and urgent questions as to
our ability to resist an offensive there. Finally, the General Staff have indicated in
a paper of the 17th November the directions in which the United States can be of
most assistance to us. The situation is largely governed by the warning given by
the First Sea Lord on the 9th October that our. strategy must be guided by the
necessity of economising tonnage as far as possible. . I desire also to call attention
to a paper by the Minister of Munitions of the 21st October, in which he points out
that our munitions programme must depend upon our war plans for next j^ear, and
asks for a review of the whole position. I t seems to me to be urgently necessary to
define our policy and to weigh very gravely the warnings we have received from the
Chief of the General Staff and the Commander-in-Chief on the Western front as to
the consequences of a further weakening of our forces in France and Flanders.
At
present we are drifting and are open to the accusation t h a t not only have we not
followed the advice of our military advisers, but have not even considered it.
I do
not think we shall be justified in waiting until the Inter-Allied W a r Council are able
to advise us on the matters I have referred to above. General Foch is detained in
Italy, while General Sir Henry Wilson is in Paris, and considerable time must elapse
before we can hope to receive a considered review of the situation from them. In the
meantime events in Italy may at any moment develop in such a way as to require the
immediate decision of our policy. I appreciate the enormous amount of business
which the Cabinet are expected to get through, and am alarmed at the many matters
of detail which are allowed to absorb their attention (a subject, indeed, which
deserves fuller consideration than I can give to it in this paper).
I am particularly concerned at the few opportunities which the members
of the War Cabinet have for private discussion, Many matters of urgent moment
arise from day to day which we ought to consider in private and decide without
[1218]
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delay, but to a great extent our time is taken up with elaborate conferences at which
heads of Departments and permanent officials are present. I feel very strongly that
the decision of matters of high policy and questions raised by the telegrams from day
to day are our first charge, and that nothing should be allowed to stand in their way,
and I would suggest that such a rearrangement of our methods should be made that
some portion of each day should be devoted to uninterrupted conference by members
of the W a r Cabinet.
(Initialled) E. C.
2, Whitehall.Gardens,
S.W.,
November 20, 1917.
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COMMERCIAL

TREATIES.

INTERIM REPORT No. 6 OF A COMMITTEE APPOINTED BY THE W A R CABINET TO
CONSIDER THE QUESTION OE AN ECONOMIC OFFENSIVE.

[Previous Papers Nos. G.-1.56, 1 5 8 , 1 5 9 , 1 6 0 , 1 6 1 , 1 6 6 , 1 6 7 , 1 6 8 , 1 7 0 , 1 7 5 , and
War Cabinet 2 4 7 ( 8 ) , 2 6 5 ( 1 8 ) and ( 1 9 ) , 2 7 3 ( 1 6 ) , and 2 7 8 ( 1 7 ) . ]
1. THE attention of this Committee has been drawn to the Interim Report on
Commercial Treaties presented to the War Cabinet by the Imperial Trade Policy
Committee. That Report points out that the most-favoured-nation clauses of our
commercial treaties have in practice been suspended during the war, for very cogent
reasons, with respect not only to neutral but also to Allied countries, and that the same
reasons will require us to pursue a similar policy during the period of reconstruction
after the war. In view of this, it recommends the issue to our Allies and neutrals of a
declaration making clear our intentions in this respect.
2. This Committee, in the course of its survey of the economic situation which
will arise at the end of the war, has become clearly convinced of the necessity of
comprehensive and far-reaching measures for the organisation of the acquisition and
distribution of the supplies of raw materials, and of the instruments of production and
transportation in the interests of the Allies, and for the effective control, to this end, of
exports and imports by the Governments of the British Empire and its Allies. These
measures will obviously involve a selective treatment in the distribution, or rationing,
of raw materials to different countries, Allied or neutral, in accordance with their needs
or claims upon us. As an illustration, it is only necessary to point to the case of
Belgium. What applies to raw materials will apply in varying degrees, according to
the particular cases, to the export of ships, rolling stock or machinery, to shipping and
bunker-coal facilities, to the export of capital, and to the regulation of imports.
. 3. Such a selective - treatment according to the merits of each specific case is
however, precluded if the existing most-favoured-nation clauses in our commercial
treaties are allowed to hold good during the period of reconstruction. Moreover, the
literal enforcement of these clauses in the case of certain neutral countries would
enable Germany to make use of those neutral countries as a means of defeating any
economic measures the Allies may be compelled to take against German trade at the
end of the war.
4. These considerations make it essential, from the point of view of this Committee,
as well as from that of the Committee on Imperial Trade Policy, that the recommenda
tions of the latter on this point should be adopted. Further, we consider it of great
importance, from the point of view both of making the enemy realise the future danger
to him of prolonging the war and of the actual peace negotiations, that the suggested
declaration should be issued with the least possible delay.
5. The attention of the Committee has also been drawn to the state of opinion in
the House of Commons. There is evidently great uneasiness in many quarters as to
what the policy of His Majesty's Government really i s ; criticism of, and even
opposition to, the Non-ferrous Metals Bill and the Imports and Exports Temporary
[1241]

r

Control Bill is becoming organised, not because there is any real hostility in the
House, except among a very small group, to the measures introduced when they are
regarded in the light of the abnormal conditions which will prevail in the period of
reconstruction, but because the strongest supporters of a decisive policy do not know
up to the present what action the Government propose to take in regard to most
favoured-nation treaties. It is, in fact, being represented in some quarters that the
Imports and Exports Temporary Control Bill is being brought forward merely as a
means of continuing the war regime for a few months, leaving the way open for more
or less unrestricted trade with enemy countries as soon as this brief transitional period
is over
(Signed)
E D W A R D CARSON (Chairman).
2, Whitehall Gardens, S.W.,
December 6, 1917.

^

J£Ms Document is the Bgegegti of Bis BritaBnic
Printed for the War Cabinet.

v

V

fioiKaffaaatJ

December 1917.

SECRET.
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RESTRICTION OF IMPORTS.

INTERIM REPORT.

Terms of Reference.
1. BY Minute 11 of Meeting 266 of the 6th November, 1917, the War Cabinet
appointed a Committee "'to consider to what extent and in what directions British
imports should be further restricted, and to report their recommendations to the War
Cabinet as soon as possible."
The Committee was composed as follows —'
Lord Milner, (Chairman),
Lord Rhondda,
Mr. Long,
Mr. Churchill,
Sir Albert Stanley,
Sir Joseph Maclay,
Captain Clement Jones (Secretary).
On the 27th November (War Cabinet 283, Minute 11) Lord Curzon undertook the
Chairmanship of the Committee in the absence of Lord Milner.
Tonnage

Situation.

2. At their first meeting the Committee had before them a Memorandum by the
Ministry of Shipping (Paper G.T. 2493) on the tonnage position in 1918.
This Memorandum showed that if no extra assistance had to be given to the
Allies, British imports in 1918 would be less than the imports in 1917 by some
6,000,000 tons, and that if the extra demand of the Allies for cereals amounting to over
2,000,000 tons has to fall upon British shipping, the decrease in British imports must
exceed 8,000,000 tons.
Before definitely accepting this deficit of 8,000,000 tons as a basis upon which to
work, the Committee felt that it would be well to obtain the latest opinion and informa
tion of the Admiralty in regard to the anti-submarine campaign.
Accordingly the second meeting was attended by Admiral Duff, who stated the
views of the Admiralty. He said that while any statement in regard to prospective
submarine losses must be purely speculative, nevertheless, in the light of their most
recent information and experience, the Admiralty were of opinion that the mean of the
British losses by submarine during September and October might be taken as a guide
for the next six months, in other words, an average of roughly 225,000 tons a month,
excluding Allied and neutral vessels and ordinary marine losses and cases of damage.
After that date it was reasonable to take a more optimistic view. The conditions
would probably be better rather than worse, partly on account of the assistance which
would be rendered by the United States and partly on account of the results of our
own extensive programme for countering submarine attack.
The result of this improved estimate of the submarine situation, submitted by
Admiral Duff, as compared with the first estimate with which the Committee were
confronted, may be translated in terms of tonnage as roughly 2,000,000 tons. This
leaves 6,000,000 tons to be cut gfi British imports during 1918.
[1220]

Analysis of Imports,
3. In order to arrive at our recommendations we examined seriatim a list of the
various commodities imported in 1916 and 1917 with a view to seeing where any
further saving could be effected. We also asked the Departments concerned to submit
statements showing where reductions could be made and in each case the effect of
the restrictions.
Ministry of Food.
4. The Ministry of Food provided us with a statement showing their minimum
requirements for foodstuffs in 1918. They anticipate a net saving of 2,500,000 tons,
but they point out that in order to effect this reduction they must be given absolute
priority of finance and tonnage.
This reduction does not involve any further restriction in the output of beer below
the present level.
Ministry of Munitions.
5. The Ministry oi Munitions anticipated a possible reduction of 1,550,000 tons in
.1918. They state, however, that this cut, involving as it does a reduction of
500,000 tons of shell steel from America^ will seriously affect the munition programme.
Paper and Paper-Making Materials.
6. We have been in communication with the Paper Commission in regard to the
results of further reductions of different dimensions. They have replied in the following
sense:—
" All users are now very short.
" A reduction of 100,000 tons, in addition to causing considerable scarcity for
trade purposes, would necessitate cutting down newspapers, magazines, &c, by
one quarter.
" A reduction of 150,000 tons would seriously inconvenience commercial users
and require the cutting down of newspapers, magazines, &c, by one-third.
" A reduction of 200,000 tons would cause grave dislocation of trade and
entail the suppression of many newspapers and periodicals."
. In the light of this information, and having regard to the drastic restrictions of
other commodities which we are suggesting, we recommend that the importation of
paper and paper-making materials be reduced by 100,000 tons below the 1917 level,
and we hope that the War Cabinet will consider a still further reduction.
Timber.
. 7. The Board of Trade have informed us that the importation of timber, already
considerably cut down, could be further reduced in 1918 by 1,000,000 tons.
They say, however, that this additional reduction can only be realised provided
that the Minister of National Service maintains the necessary supply of labour required
by the Timber Controller, and that no further demands are made to release men for
the Army.
We therefore recommend the War Cabinet to instruct the Minister of National
Service to this effect.
Wool.
8. We recommend that wool imports in 1918 be reduced by 50,000 tons.
We understand that there are now in the country six months' stock, or 170,000 tons,
including the British clip.
We suggest in this connection—
(a.) That attention should be paid by the Departments concerned to the collection
and utilisation of old clothing.
(&.) That shipments of wool should be made as far as possible from the Argentine
rather than Australia.
Oil-seed Gake.
9. We recommend that
200,000 tons.

imports of oil-seed cake be reduced in 1918 by

The Ministry of Food state that in the past oil-seed cake has been shipped in
empty space which would otherwise have been wasted, but they raise. no objection to
the reduction proposed provided that the space is used to better advantage.
Stone and Slates.
10. AVe recommend that the importation of stones and slates be reduced in 1918
by 100,000 tons.
Iron Ore (through reduction of iron and steel exports).
11. A further reduction of 200,000 tons is recommended.
Miscellaneous.
12. The Board
100,000 tons.

of

f
Trade

anticipate

a reduction

under this

heading

of

Tobacco.
13. We are advised that the tobacco position is serious. We recommend that next
year 30,00.) tons representing the amount required for the troops should be imported,
and that tonnage should be allocated for this purpose; but that the civilian
consumption which should be met out of stocks in the country should be reduced by a
cut of 25 per cent.
If this plan is carried out, there will, we are informed, still be remaining, on the
1st January, 1919, six months' stock.
Cotton.
14. We had hoped that it might have been possible to recommend some reduction
in cotton imports. An investigation of the situation has, however, led us to the
opposite conclusion, and we are forced, to recommend an increase of the import of
cotton by 50,000 tons in 1918.
This will be necessary in order to maintain the cotton industry on the present
60 per cent, basis.
Phosphates.
15. In view of the War Cabinet's decision that 50,000 tons per month are to be
imported for the agricultural programme, the Committee lind that instead of a
reduction in 1918 there will be an increase of at least 200,000 tons.
Finance.
16. In the course of our work we were informed that, serious as is the shipping
situation at the present time, the financial difficulties are no less great.
The view was expressed that in the United States of America finance is the
limiting factor, and that before long, owing to financial difficulties, there will be ships
waiting in American harbours for their cargoes.' It was also pointed out that one of
the few tonnage economies that is still possible.is the diversion of tonnage from distant
routes into the Atlantic.
The Treasury was not represented on our Committee, and therefore we have been
unable to find out how far, and where, the financial difficulties exist and may be over
come, but we are of opinion that the matter should be thoroughly investigated.
Summary of Recommendations.
17. To summarise :—

The Committee were confronted at their first meeting by an estimate
showing a reduction in imports in 1918 of ...
This reduction may be effected in the following way :—

T o us.

8,000,000

TODS.

By estimated improvement in the submarine situa
tion
...
...
...
,, reduction of imports of Ministry of Munitions ...
Ministry of Food ...
paper and pulp ...
...
...
timber (including pit-props)
wool
oil-seed cake
...
...
stones and slates ...
...
iron ore (through reduction of iron and stdel
exports)
miscellaneous

increased imports of cotton...
,,
phosphates

Tons.

2,000,000
1,550,000
2,500,000
100,000
1,000,000
50,000
200,000
100,000
200,000
100,000
7,800,000

50,000 )
200,000 j ^ V V W
2 5 Q

0 0 Q

7,550,000
Balance

450,000

A deficit of 450,000 tons, therefore, still remains to be wiped off before the
estimated supply of, and demands upon, tonnage for our imports in 1918 can be exactly
balanced.
Remaining

Deficit.

18. We understand that the whole Allied tonnage situation is now under review
at the Paris Conference, and it may well be that the conclusions of that Conference
will affect still further the problem of restricting imports.
We therefore do not propose at the moment to finish our investigations as to the
possibility of removing the remaining deficit. We shall, however, be glad to resume
our meetings, if it is considered desirable, and examine the subject again after the
Paris Conference is over.
The Imports of the Allies.
19. We are well aware that the recommendations which we are now submitting
will, if carried into effect, not only cause grave dislocation to vcertain trades, but also
involve great hardships and drastic changes in the life of the people. We believe
that these burdens will be cheerfully borne, provided that some assurance can be given
that our Allies are making equal sacrifices. At present we have only too much
evidence that this is not always the case.
We therefore recommend that His Majesty's Government should take such steps
as may be necessary to ensure equality, of treatment for this country and our Allies in
these matters of economy and restriction of imports.
CURZON OF KEDLESTON, Chairman.
2, Whitehall Gardens, S.W.,
December 1, 1917.

o

[This Document is the Property of His Britannic Majestys Government,!
Planted

for the War Cabinet.

January

1918.

SECEET.

G.-179.

R e p o r t of Cabinet C o m m i t t e e on W a r P o l i c y .

2, Whitehall Gardens, S.W.,
-August 10, 1917.

SECRET.

TEEMS OF REFERENCE.
The Terms of Reference to the Committee are contained in the following W a r
Cabinet Minutes, dated the 8th June, 1917 (War Cabinet 159 (13)) : 
" I n view of the recent important changes in the international situation,
the W a r Cabinet considered that the time had come for reviewing our policy as
a whole and forming fresh plans. They decided that—
" A small Committee, composed as follows—
The Prime Minister,
Lord Curzon.
Lord Milner,
General Smuts,
Sir Maurice Hankey (Secretary),
should investigate the facts of the Naval, Military, and Political situations,
and present a full report to the "War Cabinet."

% Whitehall Gardens,
June 8, 1917.
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PART I . — E X I S T I N G

WAR

POLICY.

1. Before stating the considerations on which the future war
policy of the Government is based, it will be convenient to describe
the war policy of the Government at the time when the present
Committee was formed. The following summary of this policy is
based on various W a r Cabinet documents, including the Minutes
of the W a r Cabinet, of the late W a r Committee, and of certain
Conferences with our Allies, as well as on a Memorandum
prepared for the Committee by the Chief of the Imperial
General Staff (Paper No. G.T. 1021).
Naval Policy.

2. The naval policy of the
Admiralty has remained
unchanged throughout the war, and has recently been restated in
an Admiralty document in the following terms :—
" The ultimate objects of British naval policy are, first
to bring pressure to bear on the enemy people so as to compel
their Government to come to terms, and, second, to resist the
pressure applied by them so that we may carry on the struggle
undisturbed.
" Positive results are naturally only obtained by offensive
action, but the defensive side cannot be neglected by a country
which is dependent on the sea for its existence.
" I n order to attain these objects, the power of the
British Navy is directed into the following channels—
" (1.) The protection of the sea communications of the
Allied armies, more particularly in France, where
the main offensive lies;
" (2.) Prevention of enemy trade as a means of handi
capping his military operations and exerting
pressure on the mass of his people;
" (3.) Protection of British and Allied trade, on which
depends the supply of munitions and food to the
Allied armies and people;
" (4.) Resistance to invasion and raids " (" British
Naval Policy," July 1, 1917, Paper No. G.T.
1272).

Military Policy.

3 The approved military policy when this inquiry com
menced was as follows :—
German East Africa.—To dispose^ of the remaining hostile
- troops and to complete the occupation of the colony as soon as
possible (Paper No. G.T.-1Q21).
4. Mesopotamia.—Subject to the security of the force and the
capacity of the communications to establish British influence in
the Baghdad vilayet (Paper No. G.T.-1021).
5. Egypt and Palestine.—To take every opportunity to defeat
the Turkish forces and to follow up any success gained with the
object of driving the Turks from Palestine as and when this
becomes practicable (Paper No. G.T.-1021).
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3. The approved military policy when this inquiry com
menced was as follows —
German East Africa.—To dispose^ of the remaining hostile
troops and to complete the occupation of the colony as soon as
' possible (Paper No. G.T.-1021).
4. Mesopotamia.—Subject to the security of the force and the
capacity of the communications to establish British influence in
the Baghdad vilayet (Paper No. G.T.-1021).
5. Egypt and Palestine.—To take every opportunity to defeat
the Turkish forces and to follow up any success gained with the
object of driving the Turks from Palestine as and when this
becomes practicable (Paper No. G.T.-1021).

8. I t should be noted that the operations in Mesopotamia and
Egypt, for the execution of which the instructions quoted above
were framed, were concerted with an intended great Russian
offensive against Turkey in Asia.
7. The Balkans.—To keep the enemy forces on the front of
the Allied armies, and to take advantage of any opportunity to
strike the enemy (Paper No. G.T.-1021).
8. At the Anglo-French Conference a t Paris on the
4-5th May, the Prime Minister formally notified the French
Government in writing t h a t 
"' The British Government, after continuous study of
the shipping situation, and after cutting down imports to
the irreducible minimum, have been forced to the conclusion
that the essential needs of the civil population of the Allies
can only be met by a reduction of the force at Salonika to
that required to hold the entrenched camp surrounding that
harbour" (Paper No. I.C.-21).
One British division and two cavalry brigades have already
been withdrawn from Salonika to Egypt in execution of this
policy. The W a r Cabinet at the Anglo-French Conference held
at London on the 28th and 29th May (Paper No. I.C.-22) agreed
to a discussion with the French Government not later than the
1st July, 1917, as to the method of further withdrawals.
9. The Italian Front.—By a decision of the Anglo-FrenchItalian Conference, held at Rome on the 5th, 6th, and 7th January
(Paper' No. 1.0.-15), the question of assistance being given by the
Western Allies to the Italian army on the Carso was referred for
consideration by the military advisers of the three Governments.
On examination it was found that the proposed offensive on this
front could not be carried out without detriment to the spring
offensive plans for the Western front, and the project was
abandoned. Defensive plans, however, were separately discussed
with General Cadorna by General Sir William Robertson and by
General Nivelle. One result of Sir William Robertson's visit in
1917 to General Cadorna was that, by a decision of the War
Cabinet (War Cabinet 109, Minute 5), ten batteries of 6-inch B.L.
howitzers were sent to the Italian front, and the despatch of six
further batteries was approved subsequently (War Cabinet 188.
Minute 2). Though originally intended for defensive purposes,
they were used with considerable effect in the recent Italian
offensive on the Isonzo front. Transport and supply arrange
ments for the despatch of troops from the Western front to Italy
have been worked out between the British, French, and Italian
Staffs, and on his return from Italy in March 1917 the Chief of
the Imperial General Staff informed the W a r Cabinet that
General Cadorna was satisfied in that respect, though he wished
the principle of sending reinforcements in emergency to be con
sidered and accepted bv the French Government (Paper No. G.T.
309).
10. From the above summary it will be seen that the defence
of Italian territory, if necessary by direct co-operation with the
Italian army on the field of battle, has a plaee in the war policy
of the Government.
11. The Western Frdnt.-^-A£ter the comparative failure of
General Nivelle's plan for breaking through on the Western front,
which had been approved by the British and French Governments
at London on the*15th January,: and confirmed by them at Calais

o

on the 28th February (Paper No. I . C . 17 (b) ) , it was agreed by
the two Governments at Paris on the 4th and 5th May (Paper
No. i.0.-21) to continue the offensive on the Western front in
accordance with the principles agreed to by Generals Petain,
Nivelle, Robertson, and Field-Marshal Haig, and to devote the
whole of their forces to this purpose. Sir Douglas Haig's plans
to carry out this decision are based on a resolution of the late
War Committee taken on the 21st November last—
" There is no operation of war to which the W a r Com
mittee would attach greater importance than the successful
occupation, or at least the deprivation to the enemy of Ostend
and especially Zeebrugge."
12. Sir Douglas Haig's recent operations and his prepara
tions for the future are in execution of the above policy, which has
for some time existed as an alternative to the French plan which
has failed.
13. She Eastern Front.—As originally designed, the whole
. of the above operations, including those in the Balkan and Turkish
theatres, were to have taken place in concert with an offensive by
the Russian armies in Europe, and in Asia on the Caucasus and
Persian fronts. The comparative lack of success of the Allied
spring offensives must be ascribed in some degree to the absence
of Russian' co-operation. The main object of the Allied Mission
to Russia in the early p a r t of the year was to strengthen the
Russian armies both materially and morally, and the supply of
Russia has diverted appreciable resources from the other fronts.
if

Foreign Policy.

14. Broadly speaking, the aim of our foreign policy so far as
the present war is concerned is to maintain intimate relations
with our Allies; to induce those neutral nations which can assist
us to join the Entente Powers, and to declare war on or at
least to break off relations with the enemy; and while maintaining
friendly relations with those neutral nations, whose active alliance
we do not at present seek, to induce them by every possible means
to give as much assistance to the Entente Powers and as little
assistance to the enemy as may be.
15. The United States of America, Brazil, various South and
Central American States, Greece, and Liberia, have definitely
broken with the enemy during the present year. Siam is about
to break off relations; China is within measurable distance of a
similar step. Spain, after approaching the Allies, has receded.
A p a r t from the United States of America, the main advantages
that the Allies obtain by the adhesion of these new Allies are
the release of a certain amount of interned enemy shipping, a
cessation or diminution of German propaganda in those countries,
and a moral advantage not only in the world at large, but also in
Germany, where the realisation of the almost universal reproba
tion of German methods and the creation of fresh obstacles to
post helium commercial activities by the breaking off of existing
connections have caused some depression and misgiving.
16. I n the category of countries whose alliance we have not
hitherto sought fall Holland and Denmark. I n January 1915, Sir
Edward Grey laid down as the condition of any attempt to secure
Dutch assistance—
(1.) That we should have some successes during the next few
weeks;
(2.) That we should be in a position to send assistance to the
extent of three or four hundred thousand men (War
Council Minutes of the 13th January, 1915).

On the 22nd June, 1916, the W a r Committee recommended
that the Naval W a r Staff and the General Staff should draw up
plans and make suitable preparation to prevent a possible viola
tion of Dutch territory (War Committee Paper No. W.C.-51 (9)).
I n October 1916 the late W a r Committee, on the advice of their
responsible naval and military experts, decided that no attempt
should be made at present to secure Denmark as an ally (War
Committee Paper No. W.C.-79 (6)). Until the entry of the
United States of America, Norway was in the same category, but
after that event the Admiralty considered that sufficient naval
forces would be at the disposal of the Allies to provide for
Norway's protection against oversea attack. By this time also
the danger of military attack on Norway from Sweden was
greatly diminished, and on the 25th May the British Minister at
Christiania was informed that in the changed situation resulting
from American intervention, the possibility of Norway being led
to enter the war on the side of the Allies was no longer viewed
with disfavour by the Admiralty, and that the policy of the
Government would be shaped accordingly. More recently, how
ever, the view has prevailed that Norway is likely to be more of
a drain on our naval resources than an asset. Large warships,
if based on a Norwegian port, will require destroyers which
cannot be spared. The danger of aerial attack by Zeppelins is
serious, and the possibility that Germany might retaliate by over
running Jutland, which is defenceless, with the double object of
securing additional food supplies and obtaining a base for
aeroplane attacks on Norway is one that cannot be ignored.
Moreover, now that the United States have passed the necessary
blockade legislation, it should be possible to secure, by less drastic
means, many of the advantages to be derived from the curtailment
of Norway's exports to Germany. The question is at present
under consideration by a special Cabinet Committee as part of
the larger war problem presented by the conditions prevailing in
the neutral countries of Northern Europe.
17. The policy of the Government in regard to the work of
the Blockade Department is to support the action of the Navy by
exercising pressure on neutrals to prevent them from giving
assistance to the enemy by exporting imported goods, and by
limiting the exports of their own produce as far as possible. This
has been achieved by a number of methods, but chiefly by a system
of rationing neutral countries in regard to articles imported by
sea, which we can control either because they are produced in
British or Allied territory, or because, in order to reach their
destination, they must pass through waters controlled by the
Allies. A good deal has been effected in this direction by a
series of agreements concluded with corporations of traders in
neutral States, and with the knowledge of the Governments of
those States.
18. The entry of the United States of America, who have
already enacted the necessary legislation, should render our block
ade policy far more effective, though care may be necessary to
avoid giving the enemy an excuse to overrun nations such as
Holland and Denmark, who cannot protect themselves, and for
whom, for the present, we cannot provide protection.
Another
danger, which has to be avoided is the application of so drastic a
system of blockade as to drive neutrals into an alliance with the
enemy. This consideration is particularly serious in the case of
Holland, owing to the value to Germany of the mouths of the
Scheldt and other Dutch harbours. The W a r Cabinet, though
strongly of opinion that Holland must not be driven into the arms
of Germany, "have recently decided that every effort is to be made,
in conjunction with the United States of America, to reduce the

exports from Holland to Germany from one half to one quarter of
her surplus produce (War Cabinet 177 (8) ). The Blockade
Department who work in the closest possible association with the
Foreign Office, have this matter in hand, and the Committee have
no intention of altering the policy. The question of the blockade
has not been discussed in the present inquiry, because no change is
contemplated, but it forms so essential a part of the Governments
War Policy that it cannot be omitted from a review of that policy.
Propaganda.

Internal andlmper
ial Policy.

19.. Closely connected with our foreign policy is our system
of propaganda. The W a r Cabinet has set up a special department,
working in close touch with the Foreign Office, to put the Allied
case in neutral countries, and to explain the British effort in
Allied countries (Paper No. G.-128).
20. The policy of the Imperial W a r Cabinet and of the W a r
Cabinet has been to concentrate the whole of the resources of the
British Empire in support of the above war policy. A great
many of their measures have been dictated by the need for pro
curing more shipping to maintain the supplies of the Allies and
the needs of our armies. Steps have been taken to stimulate the
output of shipping to the utmost in the United Kingdom, the
Dominions, the United States of America and Japan.
The
requirements of the civil population have been cut down, and a
drastic curtailment of imports has been adopted. British ship
ping has been called in from outlying trades in all parts of the
world. Every effort has been made to reduce the dependence of
the United Kingdom and of our armies abroad on imported
supplies by increasing local output.
With this aim a great
agricultural programme has been adopted and incorporated in the
Corn Production Bill, now before Parliament, deposits of iron
ore, that would not pay to work under normal peace conditions,
are being opened u p ; the British and French resources of timber
are being exploited with the aid of forestry battalions from
Canada and Newfoundland; and a large number of administra
tive steps have been taken, including voluntary rationing, the cur
tailment of liquor traffic, petrol restrictions, &c.
21. To provide the necessary railway personnel and material
in the different zones of military operations, restrictions have been
placed on railway travelling and civil transport in the United
Kingdom, and to reduce the demands on the railways a system of
coal regulation has been initiated.
22. To supply the needed men and munitions, a gradual but
very great reorganisation of industry has been taking place, and
is still in progress.
23. The Dominions and India have also been called upon for
increased efforts.
24. The above measures, though forming an essential part of
our war policy in its wider sense, do not fall immediately within
the scope of the present inquiry. They have been referred to, in
order to emphasise how largely the life of the nation is affected by
the strategical policy adopted. The Committee have throughout
their inquiry felt that at the present time, when we are about to
enter on the fourth year of the war, the maintenance of a healthy
public opinion is a factor of great importance in the consideration
of our war policy, and that the imposition of any intolerable
strain on a people, who are already making great sacrifices and
sustaining the cause of the Allies to a very large extent, must be
avoided.

PART

I I . — T H E N E W FACTORS.

25. The principal new factors bearing on the policy set forth
in P a r t I which the Committee have had to take into considera
tion fall under the following heads:—
(a.)
(b.)
(c.)
(d.)
. (e.)
(/.)
(g.)
(h.)
(i.)

The upheaval in Russia.
The weakening of the French army and people.
Recent events in Germany.
The deterioration of the situation in Austria.
The intervention of the United States of America.
The new situation in Greece.
The financial situation.
The British position in regard to man-power.
The shipping situation.

26. The value of Russia as a military ally at the present time
is one of the most difficult factors to appreciate, and the difficulty
is not lessened by the success of the recent offensive. Before the
offensive began there was a general consensus of expert opinion
that not much was to be hoped for from it. The state of discipline
and moral among the troops, both at the front and in the rear;
the frequent changes in the Higher Command; the bad condition
of the lines of communication; the weakness of the Central
Government; the existence of a widespread propaganda in favour
of peace; the presence and unconcealed activities of persons sym
pathising with the enemy; the frequent seditious and mutinous
outbreaks in the navy and army, both at the front and in the great
cities, gave but little encouragement that victory could be anti
eipated. The remarkable successes achieved by the Russian army
have, therefore, exceeded the most sanguine anticipations.
27. Comptent observers have stated that a successful offensive
by the Russian army "offers the only prospect of a return to stable
Government and settled conditions. I t would be premature to
assume that the recent successes have been sufficiently marked to
ensure this result, or that Russia can be relied on to do more than
she is doing already. This, however, is no inconsiderable benefit
to the cause of the Allies. According to figures supplied by the
Chief of the Imperial General Staff (Paper No. W.P. 4), a total
of 123-g enemy infantry and twenty-one and a half cavalry
divisions were in the middle of June, before the recent offensive,
still retained on the Russian front. These included some sixteen
(now seventeen) more or less shattered divisions from the Western
front. At that time, indeed, the Russian front appears to have
been regarded almost as a reserve and a rest camp for the enemy
forces knocked about on the Western front. This, however, can
hardly be the case at present, and one effect of the recent offensive
has been to draw German divisions from the Y/estern front as
well as Austrian divisions from the Italian front to the Russian
front.
28. One of the most disappointing consequences of the
Russian revolution has been the effect on the Turkish theatre.
Although in Mesopotamia General Sir Stanley Maude's brilliant
operations have achieved great results, notwithstanding the
failure of the intended Russian attack to mature, on the borders
of Palestine th,e Turks have been enabled to hold up our advance.
Moreover, there is a good deal of evidence to show that the Turks
are in a position, and intend to deliver a strong attack, with the
object of recovering Baghdad. This has necessitated the rein
forcement of our army in Mesopotamia, and has ended the hope
that we should be able this year to release both ships and troops
from Mesopotamia.

29. The general deductions which the Committee draw from
the Russian situation may be summed up as follows:—
(a.) I t would not be prudent to base our plans on any increase
in the Russian military effort this year.
(b.) The possibility cannot be dismissed that Russia may
refuse to continue the war through the coming winter,
either because the Government insist on making a
separate peace, or because the soldiers refuse to remain
in the trenches.
30. I n regard to the military and political situation in
France, the Committee have heard the evidence of LieutenantGeneral Sir Henry Wilson (twice), the late head of the British
Liaison Mission at French General Headquarters, and of
Lieutenant-Colonel E. L. Spiers, Liaison Officer between the Chief
of the Imperial General Staff and General Foch. Secret informa
tion has also reached them in regard to the proceedings of the
French Army Commission, and supplementary intelligence has been
received from the Naval Attache in Paris, and from many other
souirces. All reports agree that, for the time being at any rate,
there was a great, though not unnatural, depression both in the
French army and nation, and the General Staff have knowledge
that the German Higher Command is aware of this.
31. I n regard to the French army, General Wilson states—
" The condition of the army is still good, wonderfully
good considering all that it has gone through, but there are
signs of unrest here and there which, though not yet serious,
make me anxious for a long future."
Later he says—
" Nobody who knows the French army of to-day, i.e., the
younger * men in it, those who do most of the fighting, will
say it is as fine an instrument now as it was last autumn, or
even this spring . . . . " (Report to C.I.G.S., the 6th
July, 1917.)
The Committee have received information of a serious case
of disaffection in one regiment of the French army, though
General Retain is understood to be satisfied that he has the trouble
in hand (Paper No. W.P.-19). The most disturbing symptom,
however, of the weakening of the French army, is that General
Petain was reluctantly compelled to relinquish the offensive
operation he agreed to undertake in concert with the. British
attack on the Messines Ridge. His failure is the more significant
that it constituted an actual breach of the undertaking of the
French Government at the P a r i s Conference of the 4th and 5th
May, " to continue the offensive on the Western front in accord
ance with the principles agreed to by Generals Petain, Nivelle,
Robertson, and Field-Marshal Haig . . . .
and to devote
the whole of their forces to this purpose " (Paper No. I.C.-21).
32. The main causes of weakness in the French army would
seem to be the depletion of the French reserves. A t the AngloFrench Conference, held at P a r i s on the 4th and 5th May, the
Prime Minister was informed that the French depots would only
produce 35,000 men a month until August, when a fresh con
tingent of 160,000 men would become available. The total French
reserves in sight, it is true, are given by the Chief of the Imperial
General Staff, on information derived from French official
sources, as 500,000 men (Paper No. W.P. 4), but these include
the 1918 and 1919 class, which are not yet in the firing line. Other
contributing causes are the failure of the French spring offensive,
after the extravagant hopes that were entertained of i t ; the heavy

casualties incurred; war weariness; and the intense disappoint
ment at Russia's military impotence. To quote General Wilson
again—
" The collapse of Russia has hit France very hard. For years
and years before the war France built all her hopes on Russia,
lent tier vast sums of money to prepare herself for the war, and,
therefore, the fall of Russia has come as a much greater shock
to the French than it has to us . . . ." (Report to C.I.G.S.,
the dth July, 1917).
There is also some evidence of enemy or pacifist propaganda
in the interior of France which is particularly active among
soldiers on leave, and which has resulted in instances of refusal
or reluctance to return to duty. This is the more serious because
one of the measures adopted by the French Higher Command for
dealing with these difficulties is the extension of the facilities for
leave.
1

33. I t may be remarked that both this method of alleviating
the situation, and the release of the older men from military ser
vice, must tend to aggravate the root cause of the trouble as
stated above, namely, the depletion of the French forces.
34. The weakness in the French nation, which has given
everything to the army, is a reflection of the weakness in the
army. The causes are similar with special aggravations. General
Wilson writes as follows—
" France is tired; the country is being governed by a set
of men which does not contain, in my opinion, a single man
of outstanding ability, of broad, far-seeing, and statesman
like views, nor of personal character and prestige which
might be claimed as a national asset.
" The country-women of France . . . .
the real
mainstay of the country . . . . . are tired. They dread
more heavy losses, they are frightened of greater taxation,
they can no longer work their little farms and their little
businesses as they could during the first three years of the
war, partly because they are tired and disheartened, and
partly because labour gets less and less available, and money
more and more scarce."
35. General Wilson's views as to the steps required for keep
ing France in the war are as follows—
" In order to Keep France as an active partner in the
war until America can act in the field with real success, we
must treat her with great consideration. We must be helpful
in every sense of the word, and when she asks us later on to
take over many miles of her front we must do so with as good
a grace as we can. We must remember that in France we
have found ;a real ally and a true comrade ever since this
war began, and we must pay her back in her own coin. But
we must do more. We must gain such victories, military and
diplomatic, as are within our reach. I t is not for me to say
whether Sir Douglas Haig will gain great successes during
this summer and autumn, but it is, in my opinion, essential
that he should try; but a success such as Messines, fine as
that was, will not be sufficient to buoy up the French nation.
The French themselves will win no real success. I doubt even
if they will put another serious attack this year. Unless,
therefore, we gain some striking success, like taking the town
of Lille, our military effort will not, by itself, be sufficient
to stay the French. I t seems to me, therefore, that we must
gain real diplomatic victories as well as such military gains
as are within. our power; and at the same time we must

counter the Germans' intrigues and the spread of pacifist
socialism, and deal sympathetically and thoroughly with the
coal question.
" I n short, France is beginning to die away. I believe,
if we and America know how to handle her, she will still go
through the war to a victorious end, and in brighter times
she will still be capable of feats of arms which at this
moment are quite out of her power to achieve. Without being
at all desperate the condition of France is serious, and she
merits, and must receive, the utmost sympathy and the
greatest possible assistance . . . . " (Report to C.I.G.S.,
dated the 6th July, 1917.)
36. On a review of the considerable mass of evidence
summarised above, the Committee consider that the Governments
war policy should be based on the following assumptions, so far
as France is concerned—
(i.) That we cannot rely on the French army to take the
offensive on a scale calculated to draw the German
reserves to the French front in a strength commen
surate with the numerical strength of the French army.
The British army, if it takes the offensive, must,
therefore, expect to encounter the bulk of the German
reserves.
(ii.) The risk of an over-mastering desire in France for
peace, though not immediate, cannot be dismissed, and
may become serious before the winter.
(iii.) This risk can only be entirely averted by a great'
success, which may be either military or diplomatic.
Temporary enthusiasm, however, can be kindled by
comparatively minor successes such as the recent
British victory at the Messines Ridge, and by such
incidents as the arrival of the troops from the United
States of America.
(iv.) I t will be necessary, before the winter, to take over a
considerable section of the line now held by the
French. This will involve a diminution in the British
forces available for offensive purposes, until such time
as the United States of America army can release some
of our divisions for offensive purposes.
37. Although Field-Marshal Sir Douglas Haig gave some
striking evidence of the deterioration in German moral, the Com
mittee have not felt j ustified, in view of similar reports that have
been received in 1915 and 1916, and in the absence of any great
military victory over the German army, in relying too much on
this factor. Similarly, they have felt reluctant to count on the
failure of German man-power or supplies of ammunition. The
Chief of the Imperial General Staff estimates the German reserves
at 1,000,000 men (Paper No. W.P.-4), although this includes both
the 1918 and 1919 classes, the classes corresponding to which, as
already mentioned, have not yet been drawn into the French
fighting line. Although there is evidence of increasing difficulty
in the supply of munitions for the German army, the Committee
are not satisfied that, by husbanding their resources, the enemy
cannot find ample supplies for defensive purposes.
38. The evidence of a weakening in the German people is
more encouraging. The combination of a demand for a more
liberal system of Government with a strong peace movement,
culminating in the fall of the late Chancellor, are symptoms that
the pressure of the Allies is making itself felt in Germany. The
reactionary element, it is true, appears to have secured a Victory
in the recent crisis by the appointment of a member of the
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bureaucracy as Chancellor. The British Minister at The Hague,
however, has expressed the view that nothing could be more
favourable in the long run to our prospects (F.O. telegram from
The Hague, No. 2144, dated the 16th July, 1917). His view
coincides with that of an exceptionally well-informed French
expert who was recently interviewed by General Wilson.
39. The Committee were furnished with very full informa
tion in regard to the situation in Austria from the following
sources:—
The Director of the Intelligence Division, Admiralty (Paper
No. W.P.-34).
. The General Staff, W a r Office (Paper No. W.P.-33).
The Intelligence Bureau, Department of Information (Paper
No. W.P.-37).
The Foreign Office (Paper No. W.P.-39).
40 The General Staff state that the behaviour of the AustroHungarian troops in action, which is by far the most important
criterion, shows little evidence of loss of moral. I n the recent
fighting on the Isonzo and in the Trentino, they fought as well
as at any period "of the war. I n the recent battles in Galicia,
there is evidence that the Slav units showed their old weakness
in face of the Russians, but there is not sufficient evidence to
state that the moral of the Austro-Hungarian troops in the
Eastern theatre has deteriorated since 1916. Since the General
Staff's Memorandum was prepared, the Austrians have sustained
further reverses in the Eastern theatre, but hardly sufficiently
seriously to affect the conclusion of the General Staff, which is as
follows:—
" As far as the Austro-Hungarian army in the field is
concerned, therefore, while there are undoubtedly discon
tented elements among the various nationalities represented
in the army, and a spirit of war-weariness prevails among
individuals, there is as yet no evidence of such a spirit
developing into organised revolt, nor are there indications
of a marked or widespread deterioration in the moral of the
troops. . . . ." (Paper No. W.P.-33.)
41 All the reports mentioned above agree that the economic
conditions in Austria-Hungary are most serious. I n the Austrian
half of the Monarchy, at any rate, they are worse even than in
Germany, and in Dalmatia and Galicia conditions are those of
semi-starvation. The population is intensely war-weary, and
there are considerable signs of discontent such as strikes, but
popular feeling is almost a negligible factor from the political
and international standpoint. The General Staff Memorandum
however, suggests that if moderate terms were offered to Austria
by the Entente and refused, owing to the influence of the German
Government, a general strike might possibly follow.
42. According to the ^Intelligence Bureau, Spanish circles
closely in touch with Austria (owing to close Court and clerical
relations) state that " the Austrians themselves are full
of astonishment at the Allies not undertaking a proper offensive
against them, as Austria's collapse would then be inevitable."
From Spanish sources it is also stated that there is " great
depression and eagerness for peace even in the highest military
circles
" (Paper No. W.P.-37.)
43. The Foreign Office Memorandum contains a summary of
various peace moves initiated by Austria since January 1917.
From this summary, however,, it would appear that—
(i,). Germany was very probably behind- Austria in these

attempts, which aimed at a general peace rather than
a separate peace with the Allies,
(ii.) I t is doubtful whether i t is physically possible for
Austria to make a separate peace. This view is
strongly supported by the General Staffs Memor
andum, where it is pointed out that—
" The troops of Austria-Hungary are so intermingled
with those of Germany, and so dependent upon Germany's
military superiority, not only in the Higher Command, but
even by the infusion of German officers in the staffs of
Austro-Hungarian divisions, that the defection of the
Austro-Hungarian army as a whole is extremely improbable.''
(Paper No. W.P.-33.) "
44. The W a r Cabinet, however, have received particulars
from a highly secret source of one quite definite approach from
Austria for a separate peace with the Allies. The suggested
terms, which did not include Trieste, were not such as could be
laid before the Italian Government, who have indicated their un
willingness to listen to such proposals, and for this reason it has
hitherto been found impossible to carry the matter further.
Nevertheless, the Committee regard this overture as a valuable
indication that Austria, particularly if she suffered a really severe
defeat, might be prepared to negotiate on a more acceptable basis.
The United States
of America.

45. Great as the immediate importance of the intervention
of the United States of America is, not only from a moral point
of view, but also in increasing the efficiency of the blockade, in
strengthening the financial resources of the Allies, and in increas
ing their staying-power, and valuable as their naval co-operation
has shown itself to be in combating the enemy's submarines, it
is, nevertheless, evident that many months must elapse before the
United States of America can render effective military assistance.
Major-General Tom Bridges, the Senior Military Officer attached
to Mr. Balfour's Mission to the United States of America,
informed the W a r Cabinet that the first division of 20,000
25,000 men (the first portion of which has been landed) should
be in France by the end of July, and that after this a division
a month might be calculated on, making six divisions (120,000—
150,000 men) by the end of 1917. Even in 1918, General Bridges
did not encourage the Committee to count on a greater rate of
progress, though he admitted the possibility of some speeding up.
By the end of 1918 he estimated that the American army in
France would amount only to 500,000 men, namely, eighteen
divisions of 360,000 men and 140,000 men for other services. H e
pointed out that the divisions would require a good deal of train
ing after their arrival in France; before they could take the field.
The Committee understand that the first division will not be
moved into the line before the end of August.

Greece.

46. The removal of King Constantine and his anti-Entente
entourage; the reconciliation of the two parts of Greece; the
return to power of M. Venizelos; the conversion of Greece from
a suspect and blockaded neutral to an active ally, have opened up
more favourable conditions for the Allies in the Balkan theatre.
47. A t the present time three Greek divisions raised by the
late Provisional Government are in the field, though by no means
complete in all respects. M. Venizelos has estimated that this
number can be raised to ten divisions in three months' time, and
fifteen in six months, but the Greek Staff and Allied experts con
sider this estimate unduly optimistic. (Athens telegrani No. 14913,
dated the 12th July, and Lieutenant-Colonel P l u n k e t f s report,
dated the 13th July, 1917, G.T.-1400.)

48. Apart from actual military co-operation the resources of
Greece, and especially its harbours and railways, will now become
available for the use of the Allies. Considered in conjunction
with the development of the Taranto route (dealt with in P a r t
I I I ) , this is a new factor of the first importance in the Balkan
policy of the Allies.
Financial Situation.

49. A t the time when the Committee was appointed it was
believed that the question of financing the overseas purchases of
the Allies, which had previously been one of the most serious and
disturbing features in the situation, had been greatly eased by
the intervention of the United States of America. Since then, how
ever, acute financial difficulties have arisen for the Allies, both in
the United States of America and in Canada, and threaten
materially to handicap their future military efforts unless a
solution is found.
This matter is being dealt with by the
Treasury, in consultation with the W a r Cabinet, but it cannot be
excluded from the purview -of the Committee on W a r Policy, as
it is one of the factors on which depends the power of the Allies
to continue the war during 1918.
" If this financial breakdown should occur it would be
a deadly and, perhaps, a fatal blow to the Allies' cause."
(Extract from F.O. telegram to the British Ambassador at
Washington, No. 2776, dated the 17th July, 1917.)

British Man-Power.

50. I t would be beyond the scope of the present Report to
enter fully into the complicated question of British man-power.
Certain broad considerations, however, are vital to the problem
under consideration, viz.:—
(a.) The monthly intake of recruits for general service
during the present year has been far below the
estimates, and is not sufficient to replace the wastage
involved in offensive operations.
(&.) Although men of suitable age exist in ample numbers,
it has hitherto proved impossible to secure them for
the army. This is due partly to the fact that they are
engaged in business vital to the conduct of the war,
such as shipbuilding, munitions, coal or food produc
tion, and partly to the intense opposition to their with
drawal from those industries, which has resulted in
serious strikes, exercising an appreciable effect on the
output of essential war material.

;

51. These difficulties may eventually be overcome, but the
impossibility of replacing heavy casualties, immediately after
they occur, is a factor that cannot be ignored in an examination
of our war policy. I n this connection the Chief of the Imperial
General Staff informed the Committee on the 19th June that the
army in France was 20,000 to 30,000 men below establishment.
Between that date and the middle of August the W a r Office
hoped to be able to send out 150,000 men. He considered the
position, however, to be sufficiently favourable to justify under
taking the operations in the manner proposed by the FieldMarshal Commanding-in-Chief, that is to say, to proceed
methodically and consider the situation before making each
bound.

Shipping.

52. An examination of the shipping situation opens up such
a difficult and complicated question that it is dealt with in a
separate section of this Report. . . . ( P a r t I I I . )

Other New Factors.

53. While the above are the principal new factors affecting
the war policy of the Entente Powers, there are many others of
a secondary, although very important, character, which can be

more conveniently dealt with when discussing the alternative
plans of operations. I n this category fall the changes in the con
ditions of the nations not mentioned above; alterations in the
relative numbers of the forces engaged; in their armament; and
in the strength of their ultimate reserves; communications; in fact,
all matters which have changed perceptibly, but not in such a
degree as to exercise a very great influence on the situation.
54. I n closing P a r t I I it is pertinent to point out that there
are a good many factors tending towards a possible inability, on
the part of some of the contending nations, to sustain the war
through the coming winter. Great war-weariness exists in
Russia, in Austria-Hungary, and Turkey, and to a less extent in
France. W i t h the exception of the United States of America all
the other nations are betraying similar symptoms in some degree,
the British Empire and Germany showing the greatest vitality.
Even in our case the steady drain of submarine warfare, financial
difficulties in North America, and man-power, cause some mis
giving as to our ability to sustain the war with undiminished
strength through 1918. These considerations have not been with
out influence on the Committee's deliberations.

PART

I I I . - T H E S H I P P I N G SITUATION.

55. The following figures are taken from a statistical estimate
of the shipping situation made for the Shipping Controller by
Sir Alfred Watson and Mr. Elderton in May (Paper No. G.T.
982) : E n d of D e c e m b e r

1317.*

First
estimate.
I 14,471,000

Second
estimate.
13,211.000

6,222,000

6.222,000

2,300,000

2,300,000

5,949,000

4,689,000

E s t i m a t e d t o t a l g r o s s t o n n a g e of British I 16,162,000
ships Of 500 g r o s s t o n s and u p w a r d s
E s t i m a t e d g r o s s t o n n a g e of vessels r e - \' 6,435,000 \
quisitioned for n a v y , a r m y , colonies,
a n d Allies ( e x c l u d i n g vessels b r i n g i n g
c a r g o on r e t u r n v o y a g e s ) , vessels
t r a d i n g on behalf of colonies a n d Allies, 
and vessels c a r r y i n g w h e a t for F r a n c e
a n d I t a l y a n d supplies for Russia
E s t i m a t e d g r o s s t o n u a g e p e r m a n e n t l y J 2,500,000 I
a b r o a d or in coasting t r a d e s
Balance of e s t i m a t e d g r o s s t o n n a g e avail- j 7,227,000 I
able for g e n e r a l i m p o r t s

G r o s s t o n n a g e r e q u i r e d for g e n e r a l i m p o r t s on the assumption
t h a t t h e n e c e s s a r y m i n i m u m is 36,000,000 tons a y e a r . f
G r o s s t o n n a g e for g e n e r a l i m p o r t s on t h e a s s u m p t i o n t h a t t h e
n e c e s s a r y minimum is 32,000,000 t o n s a y e a n f

6,730,000
6,140,000

T h e e s t i m a t e s a r e r e s p e c t i v e l y for t h e following r a t e s of losses :—

May
June
July
August
September
October
November
December

First estimate.

Second e s t i m a t e .

Realised loss.

Gross tons.
350,000
400,000
350,000
300,000
250,000
250,000
250,000
250,000

Gross t o n s .
510,000
540,000
540,000
540,000
485.000
386,000
330,000
330,000

Gross t o n s .

f T h e 36,000,000 t o n s e s t i m a t e is on t h e basis of t h e t o n n a g e r e q u i r e m e n t s
notified in M a y .
T h e 32,000,000 t o n s e s t i m a t e w a s a nominal figure s e l e c t e d by Sir
Alfred W a t s o n and Mr. Elderton.

The above figures include an allowance for shipbuilding at
the rate anticipated in May, when the Shipping Controllers
Memorandum was prepared, as well as for the various measures
at that time -adopted for calling in ships, more economical use,
and -other relevant factors.
56. I t is obvious from the above figures that, if the estimates
of losses are realised, a time will come within the next few months
when shipping will not be available to carry the minimum of
imports, whether it be reckoned at the rate of 36,000,000 or
-32-00.0,000 tons a year. Sir Alfred Watson and Mr. Elderton
reckon that this -date will be as follows :—
(a.) I f 36,000,000 tons of imports be r e q u i r e d If losses are at the rate of the lower estimate—End of
August 1917.
I f losaes are at the rate of the higher estimate—Middle
of Jruly 1917.
(&4 If 32,000,000 tons of imports be required—
If losses are at the rate of the lower estimate—End of
December 1917.
If losses are at the rate of the higher estimate—Middle
of August 1917.
I n short, at some date between the middle of July and the
end -of December 1917, we shall be unable to supply simultaneously
the minimum requirements of our civil population, the whole of
the needs of our Allies, and the whole of the needs of our over
seas expeditions. From that date onwards, if no alleviation is
found, the position must steadily deteriorate. I t should be noted,
however, that the realised losses have been somewhat below the
lower estimate, as shown by the following table—
T h e lower e s t i m a t e .

Gross tone.
350;000
400,000
350,000

May
June
July'

Kealised

loss.

G r o s s tons.
351,000
394,000
145,107

* F o r seventeen d a y s , e q u i v a l e n t t o 264,607 ior t h i r t y - o n e d a y s .

57. I n dealing with this subject the following figures should
be borne in mind :—
TABLE

I . - S h i p s allotted to the maintenance of British Forces
in Overseas Expeditions.
Ships.

France
Salonica
..
Egypt
Mesopotamia..
India
..
E a s t Africa

..
..
..
. .

..
..
.

.

\
/
\
/

Gross t o n s .

390

818,456

176

657,274

117

470,792

35

162,110

-71.8

2,108,632

TABLE

II.—Shipping allotted to Overseas Expeditions.
Mesopotamia.

rralomca.

Troops and horses
S t o r e s from t h e United
Kingdom
S t o r e s from I n d i a
F e r r y services
M e a t ships
Barley,
grainstuffs, .&c.,
from I n d i a
H o s p i t a l ships (military)
..
Hospital ships (naval)
N a v a l p u r p o s e s , fleet m e s s e n g e r s , minesweepers, &c.
Colliers and oilers
Timber

Total

..

.,

23
6

16
12

50
14
3
11

7
2
7

2

a,

. a;
o
M

.2 i
&

3

1

20

3
35

7

5

8

33

11

105

73

117

2*

E a s t Africa.

O

(D O
S-l -ta

M2

o
!Z5

35

Not included in the figures in Table I.

58. The Committee have enquired into the possibility
obtaining alleviation in the following directions—

of

(a.) By offensive operations against the enemy's submarines
and their bases;
(b.) By increased naval protection;
(c.) By the adoption of convoys;
(d.) By the development of the overland route to Taranto and
the Greek railways, thereby shortening the sea -voyage
t o Salonica and Egypt;
(e.) By economies in the use of shipping;
:(/.) By increased output of merchant shipping.
Offensive Naval
Operations.

59. The principal offensive operation against submarines
which the Committee have discussed is the bombardment of
Ostend and Zeehrugge. As this operation has been carried out
on more than one occasion, the Committee decided to enquire into
the possibility of its repetition at more frequent intervals, and on a
more intense scale. Also they realised that, if means could be
found for denying to the enemy the use of these ports by naval
means, Sir Douglas Haig's plans might be materially affected.
60. I n a Memorandum specially prepared for the Committee
on this subject (Paper No. W.P.-11), however, the First Sea Lord
points out how unfavourable the conditions are for the frequent
renewal of the operation. A t Ostend and Zeebrugge there are
only ,a few workshops to destroy, ,and at Bruges., reached by canal
from Zeebrugge, the enemy's destroyers and submarines can find
all the facilities they require beyond the range of our bombard
ment. If Zeebrugge and Ostend are rendered temporarily unten
able by our fire, the enemy has only to retire to Bruges until the
bombardment is over, when he can return. The dock gates afford
so small a target that their destruction cannot be assured at the
extreme ranges from which fire must be directed. The monitors
at present used for bombardment are fragile unarmoured vessels,
and can only be used at ranges at which the coast defence guns
find it difficult -to hit them, and it is only very rarely that the
coincidence of circumstances favourable to their employment
occur, viz., dawn (in order t h a t the monitors may reach their
stations under cover of darkness), high tide, good vision for the
spotting aeroplanes, calm weather, and a breeze favourable for
.a smoke screen. If it mas decided to utilise armoured ships for
this operation, which mould foe dangerous owing to the numerous
minefields, they could, owing to shoals, only be employed a t 18,000

yards range and upwards, and could not see their target.
In
these circumstances the First Sea Lord concludes that the expen
diture of ammunition and naval guns, the reserve of which is verv
small, in order to produce appreciable results, puts the scheme
out of court.
61. A t present naval offensive operations can only be carried
out against the enemy's larger ships on the rare occasions when
they emerge into open water, and against submarines by means
of submarine mining, or by surface craft after the enemy have
reached open water, where no means exist for locating them
except at very short range. I n a sense, however, the convoy
system appears to offer a means of taking the offensive against
submarines by providing the escorts with an opportunity to
engage the enemy.
62. While recognising the great and possibly prohibitive
difficulties which confront the Admiralty in devising offensive
plans, the Committee consider that the problem should be con
tinuously studied with a view to the utilisation for this purpose
of every new device, and to the application to the offensive of the
great aggregate naval superiority of the Allies. They learned
with great satisfaction from the First Lord (Sir Edward Carson)
that a special section of the Operations Division of the Naval
Staff is to be set up for this purpose, and they invite the considera
tion of Mr. Winston ChurchiH's Memorandum, dated the 7th Julv,
and entitled " Naval W a r Policy, 1917 " (Paper No. G.T.-1397).
Increased Naval
Protection.

63. Admiral Sir John Jellicoe and Admiral Duff informed
the Committee of the latest developments for giving increased
naval protection to our merchant ships. The destroyer is still
the most effective class of vessel for anti-submarine work, and its
most effective weapon is the depth charge, which is being produced
in increasing quantities. The numbers of destroyers, however,
are insufficient for the many purposes for which they are required.
The co-operation of thirty-six destroyers from the United States
of America off the coast of Ireland has been very valuable, but in
the near future these will be required to a large extent for
escorting American transports. The eight Japanese destroyers
in the Mediterranean have also proved useful. A few Australian
destroyers are on their way home, and it is possible that a few
more may be obtained from China and South America as new
nations join the Allies. Otherwise, there is no new source from
which destroyers can be drawn except from new construction. The
present output of destroyers is given by the First Sea Lord as
about six a month, but this is not a net increase as some destroyers
are lost, and the older ones become worn out. I t is hoped to
improve on this output, and on the 25th June the W a r Cabinet
sanctioned a new programme to provide twenty-four additional
destroyers by the end of 1918 (War Cabinet 169, Minute 16).
64. A new type of trawler, with a speed of 13 knots instead
of the 8 knots of "the existing types is now being built, and should
prove very valuable owing to the good seagoing qualities of these
vessels.
65. The United States Ambassador has urged his Government
to release large numbers of seagoing tugs and yachts which, if
armed, would prove valuable for escort and patrol work.
66. The smaller of the new howitzers will begin to come in in
July, and the larger ones in October. If these prove a success
they should affect the losses from submarines.

67. The arming of merchant ships, which has practically
forced the submarine below water, proceeds rapidly, and on the
14th July no less than 2,621 guns were either mounted on
merchant ships or in hand (Paper No. G-.T.-1435).
68. The Committee learned with satisfaction of an increas
ing use with marked success of seaplanes in anti-submarine war
fare.
69. The First Sea Lord indicated several other developments
of anti-submarine warfare, but in the main these belonged to the
more distant rather than to the immediate future.
Convoys.

70. I t is agreed by all the naval and shipping authorities
consulted by the Committee that the experiment in convoys has
not yet proceeded far enough to enable a judgment to be formed
as to whether the system, which was adopted not without mis
giving, is a success. All that can be said is that some of the
difficulties have proved less difficult to surmount than was antici
pated, and that several convoys have arrived without loss. One
serious disaster, however, would go far to shake confidence in the
system.
71. The limiting factors in the development of the convoy
system are the insufficiency of destroyers for escorting the convoys
through the submarine danger zone, and of cruiser escorts required
for protection against raiders and for keeping the convoys to
gether in the ocean voyage. Both difficulties, however, are being
gradually surmounted, the former by the provision of the
additional trawlers and tugs referred to above, and the latter by
arming merchant ships with 6 inch guns as escorts.
72. Y^hile recognising the many difficulties and dangers of
the convoy system as explained to them by the representatives of
the Admiralty, and while conscious of the incompleteness of the
present experiment, the Committee nevertheless feel that the
adoption of the convoy system provides one of the most hopeful
means of reducing shipping losses, and they urge the Admiralty
to develop it, not only on the American route, but on the Gibraltar
and South Atlantic routes as rapidly as possible.

The Taranto Route.

73. The project of developing the French and Italian railway
systems to carry the drafts and supplies of the Allied forces at
Salonica was first raised at the Conference of the Allies at Rome
on the 5th, 6th, and 7th January, when it was approved in
principle.
74. The Committee learned from Sir Guy Granet that with
the application of a little driving power and a little negotiation
the scheme could be put in operation at an early date. A t the
instance of the Committee, therefore, urgent representations were
made to the French and Italian Governments, and Sir Guy Granet
was sent by the Secretary of State for W a r to Paris, where he
concluded agreements (Paper No. W.P.-16) for the immediate
institution of the service, so far as personnel is concerned, while
the commencement of the service for stores is only dependent on
the completion of the terminal arrangements at Taranto. The
conveyance of troops by this route is already in operation. The
conveyance of stores will commence very shortly, and in a few
weeks, or at most a few months, the whole of the stores for
Salonica and Egypt that are transportable by rail should be
carried bv this route.
XI,

- - 

75. The estimates of the Shipping Controller as to the amount
of shipping which will be released by the adoption of this route

are somewhat disappointing, amounting only to four large trans
ports and ten cargo carriers. The economy, however, must not be
measured by numbers alone, but also by the saving in escorts, which,
as pointed out by the First Lord, are required for every troopship
voyage in the Mediterranean, and by the saving in losses, which
are still very high in the Mediterranean, notwithstanding that
only 5 merchant ships a day enter the Straits of Gibraltar, the
remainder having been directed to the safer route round the Cape
of Good Hope. Every ship released from the Mediterranean is
specially important owing to the increased actuarial value of its
life.
- 76. The Committee have also arranged with the French
Government for a technical examination by British and French
experts of the Greek railways with a view to their utilisation for
the conveyance of goods from the Pirseus and troops from Patras
or Itea to Salonica. The Shipping Controller anticipates that,
if the Pirseus could be used, ships could be put into the TarantoPirseus service, capable of navigating the Corinth Canal, thereby
reducing t h e passage through the danger zone to the relatively short
voyage from Taranto to the entrance to the Gulf of Corinth.
77. I t is worthy of note that in this part of the enquiry the
fact was elicited that on a rough calculation the amount of ship
ping to be saved by a reduction by half of the Salonica force would
not exceed the following:—'
Troops and horses
...
...
...
8 ships.
Stores from the United Kingdom
...
6
,,
Ferry service
...
...
...
7
,,
Meat ship ...
...
...
...
1
Barley and other grain from India
...
6
Hospital ship
...
...
...
1
Total

..:

29 ships.

These figures led the Committee to the view that somewhat
exaggerated importance has hitherto been attached to the Salonica
expedition as an element in the shipping situation.
The most
important aspect of a reduction would appear to be the avoidance
of the long danger zone existing through the voyage from England
to the Eastern Mediterranean, but the gradual development of
the Taranto route should of itself eliminate this to a certain
extent.
Economies in
Shipping.

78. Important measures are already in progress for increas
ing the dependence of our armies on local resources. In France,
for example, the whole of the timber required for the British Army
is now being obtained from the French forests. In Mesopotamia
it is hoped to obtain a large part of the supplies of the army from
the country. Owing to the sinking of hospital ships by the enemy
extensive provision for additional hospital accommodation is being
made in France, Salonica and Egypt, and a convalescent camp for
2,000 men is being established at Corfu. The sick and wounded
that must be evacuated from Salonica are to be sent by Taranto.
(For further details see Paper No. W.P.-12.)
79. General Smuts, who made a special investigation on
behalf of the Committee of the possibility of reducing the quantity
of shipping allotted to overseas expeditions outside France, has
made the following recommendations:—
(a.) That two Inspectors of high qualification should be sent
to the ports used as bases for the Eastern Expeditions,
who should examine the turnround of vessels and report
direct to the Shipping Controller. A third Inspector
should be sent from South Africa to East Africa.

(&.) That the policy of using troops for service in the theatre
of war nearest their homes, in order to save transport,
should be pursued as far as possible, using troops from
youth Africa, Australia, and New Zealand for Pales
tine and Mesopotamia, and, similarly, troops from'
England and Canada for the Western front.
(c.) That the local sources of supply in places adjacent to war
zones should be developed to the utmost, and if the
Quartermaster-General considers it necessary, special
business men for the purpose should be sent to the areas
concerned.
(d.) That hospital accommodation should, as far as possible,
be transferred from India to Mesopotamia, in order
to avoid evacuation by ships which are needed for other
work.
(e.) That the arrangements for the Taranto route should be
completed with the greatest possible speed, and the
draft agreement be confirmed by the French and
British Governments.
These proposals have since been approved by the W a r Cabinet
( W a r Cabinet 172, Minute 1) with the exception of (&), which
was not found feasible (War Cabinet 187, Minute 18).
Merchant Shiphuilding.

80. A t present it is impossible to forecast how far the losses
from submarines can be made good by new construction.
The
utmost that can be hoped for is that Sir Eric Geddes' proposals
for attaining in 12 months' time an output equal to an average of
slightly over three million gross tons a year will prove capable of
realisation. The question is now under consideration by a Cabinet
Committee ( W a r Cabinet 180, Minute 19). The British shipping
losses for the first six months of 1917 slightly exceeded 2 million
tons. I t is t r u e that British shipbuilding will be supplemented by
a great programme of construction in the United States of
America, but this is not likely to do much more than make good
the losses to Allies and neutrals. The German ships seized in
the ports of the United States of America, Brazil, and other
countries will, when repaired, make a substantial contribution to
the tonnage at the disposal of the Allies, but is likely to be absorbed
by the transport required for the United States forces.

Conclusions.

81. The shipping situation is exercising an increasing
influence on the war. I t is unlikely that any of the Allies will
starve from lack of shipping, but their military operations are
already hampered, and are likely to be still further hampered in
the future. The Russian programme of war material had had
to be reduced by more than half. Italy is seriously short of coal
and steel, and her output of munitions handicapped. We our
selves are experiencing an increasing difficulty in supplying the
needs of our distant expeditions. The provision of horses for the
future needs of the Mesopotamia Expedition has had to be post
poned; the transport of guns to the same theatre is delayed; and
the date of the Palestine operations has had to be postponed for
lack of shipping facilities. A t home the supplies of oil fuel, even
for naval purposes, are low.
Lack of export facilities or raw
material is threatening short time and unemployment in the great
cotton a,nd wool industries. I n spite of the great efforts made,
the stocks of food, though not dangerously low, are below those of
a year ago.
82. The shipping situation, as depicted above, is sufficiently
serious, but in the opinion of the Committee not so serious as to
justify the suggestion that has been made in responsible quarters
that it will prevent us from continuing the war in 1918. A t this
stage of the war, nearly every nation engaged is being compelled
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to reduce its military effort. The shipping situation will probably
compel us to do the same, particularly in the distant overseas
theatres, which make a. specially heavy drain on our shipping.
Even if we have to reduce our effort in the principal theatres of
operations, which is by no means certain, that reduction need not
be so great as the enemy's, and should be made good by the gradual
increase of the United States' effort. By spreading the deficit
over the various fields—Navy, Army, Allies, civil needs—it should
still be possible to maintain the fighting at a great intensity, at any
rate in the nearer theatres of war.

P a s t I V . - F U T U R E M I L I T A R Y P O L I C Y IN T H E MAIN
T H E A T R E S OF O P E R A T I O N S .
83. I n regard to the main operations of 1917 two alternative
plans, both possessing great attractions and certain disadvantages,
were presented to the Committee. One was General Cadorna's
plan for an attack on the Italian front, supported by a great con
centration of British and French heavy artillery, and the other was
Field-Marshal Sir Douglas Haig's plan for clearing the Belgian
coast.
General Cadorna's
Plan.

84. General Cadorna's plan is the outcome of the proposal
discussed at the Rome Conference, already referred to in para. 9.
At Rome General Cadorna showed but little enthusiasm for this
project. Since then, however, he has more than once formally
or informally urged its adoption, notably on the occasion of Signor
Bissolati's visit to England on the 1st March (War Cabinet 83,
(6)). Since the last Italian offensive General Cadorna has again
made the suggestion personally to the Prime Minister through
the British Ambassador at Rome, and he journeyed incognito from
Udine to Rome for the purpose.
Since the Russian successes
General Cadorna has again urged the importance of a big
artillery concentration on his front (General Delme-Radcliffe's
telegram No. 247 of the 14th July), and urges that 100 guns with
1,000 rounds each are required to make up his deficiency of
munitions (Col. Spiers' telegram No. 4103 B.S. 36 of the 16th
July, Paper No G.T.-1430.)
85. Briefly, the plan is to concentrate a force of three or four
hundred British or French guns on the Isonzo front in support of
the Italian army, and with their aid to deal the Austrian army a
crushing blow. General Cadorna believes that by these means he
could ensure the capture of Trieste, and he is supported in this
view by Brigadier General Delme-Radcliffe, the head of the British
Mission at Italian General Headquarters, who was invited to give
his views to the Committee.
86. The plan has many attractions. As already mentioned,
Austria is war-weary and anxious for a separate peace. She is
believed, however, to be unwilling to surrender Trieste as one of
the conditions of peace, and Italy cannot take less.
A severe
defeat involving the loss of Trieste and accompanied by heavy
casualties might provide the stimulus. necessary to induce her to
break with Germany and to accept peace on terms acceptable to
the Allies. The consequences of this might be decisive. Bulgaria
and Turkey would then become atrophied and would probably
soon have to make peace.
Germany would be isolated. Great
Allied forces would be released from the Balkans, Egypt, Mesopo
tamia, and the Caucasus for concentration against Germany.
As a condition of our co-operation also a bargain ought to be made
with Italy to send troops subsequently to France, or elsewhere, to
assist the Allies as required. The situation in the Balkans would

be restored and the scheme of Mittel Europa definitely ended.
The Dardanelles would be opened up, whereby Russia would be
more easily supplied with war material. Italy and Greece would
once more draw their supplies of imported wheat from Russia,
their normal market. The shipping situation would be consider
ably relieved.
87. The scheme, if successful, would give immediate military
assistance to Russia, This would be of great importance, whether
Russia achieves further success in her offensive or not.
88. Another attraction of this scheme is that it makes no
demand on shipping. The infantry and all the paraphernalia
of a great army are on the spot. The two lines of railway are
ample for any amount of artillery and its ammunition.
89. Further, Italy is the one Western nation of the Entente
that has still ample reserves of men. The chief of the Imperial
General Staff gives the combatant strength of the Italian army as
1,769,700 against Austria's 571,000.
Italy has reserves of
531,000 men, exclusive of 580,000 sick and wounded and 280,000
men in the 1900 class, compared with Austria's total reserve of
885,000, which also has to supply the drafts for the 479,000 com
batants on the Eastern front (Paper No. W.P.-4).
90. General Delme-Radcliffe describes the spirit of the Italian
troops as good. All the available evidence shows that the Italian
army has hitherto failed to make good for lack of heavy guns
and especially ammunition. The Italians have 1,924 field guns
compared with 1,108 Austrian; but only 2,072* guns of 4.5 in.
calibre and above compared with 2,361 Austrian. Italy, however,
has 1,520* guns of 5.9 in. calibre compared with 750 Austrian
(Paper No. W.P.-4).
91. The main difficulty, however, is ammunition for heavy
guns. The Italian expenditure of heavy gun ammunition in
their offensives has been very small compared with the correspond
ing British expenditure. They have never been able to follow up
a success, as after the considerable victories which have nearly
always attended their initiation of their attacks they have been
obliged to desist in order to build up their stocks again:
92. I t has been suggested that this defect could be made good
by the supply of more coal and steel. The objections to this are
that the necessary tonnage can only be obtained at the expense
of prime necessities, and that the results would not be achieved
sufficiently rapidly to produce the great objects aimed at.
93. General Delme-Radcliffe laid stress on the superiority
of British guns and British gunnery methods. Our guns have
a considerably longer range, greater accuracy, a longer life, and
above all incomparably larger supplies of ammunition than the
Italian. He also stated that the British artillery is superior to
the Austrian. He suggested that the Austrian army, if exposed
to a bombardment of an intensity and duration which they had
never before experienced, would, in all probability- sustain a
decisive defeat.
94. General Delme-Radcliffe anticipated that if Allied assist
ance in the form of heavy artillery was given to the Italian army
on the scale mentioned above (para. 85), Trieste would be secured.
As the Italian lines are now within 12 miles of Trieste this does
not seem to be an unreasonable belief. I t is probable that there
is no section of the whole of the Allied front where so small an
advance might realise so great a result.
-[1246]

* I n c l u d e s f o r t v British 6-inch B.L. h o w i t z e r s .
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95. Finally, the following more general considerations can
be urged in favour of General Cadorna's plan. The enemy would
be struck at his weakest instead of at his strongest point. The
British and French forces, whose reserves of men are not great,
would not sustain the losses, which have been experienced in all
previous offensive operations, and instead of exhausting themselves
this year, would reserve their main effort until next year, when they
will be appreciably reinforced by the United States of America.
A considerable, and possibly decisive, blow would be struck at the
enemy, and the losses would fall on the Ally whose man-power is
least exhausted and best able to sustain them, and who is anxious
to put his army to the test in the manner suggested.
96. Many objections are urged against the adoption of this
plan by the Chief of the Imperial General Staff and others. I t
was pointed out that if it is to our interest to make a separate
peace with Austria, it is equally to Germany 's interest to prevent
it. The withdrawal of 300 guns—nearly a quarter of our heavy
guns of above 6 in. calibre—would prevent us from continuing
the offensive in Flanders, and this would enable Germany either
to attack the French in force or alternatively to release the forces
required to support Austria. The Italian troops are notoriously
and admittedly apprehensive of meeting the Germans, which was
one of the factors which deterred Italy for a long time from
declaring war on Germany. The Austrian lines in the Trentino
are within 20 miles of the main line of communications of the
Italian army on the Isonzo front. The enemy's natural reply to
a really menacing offensive on the latter front would be an advance
across the Trentino front, such as awakened fears of an Italian
debacle last year. Such an operation would not only at once cause
a suspension of the Isonzo attack, but would place the whole force,
including the Allied heavy guns, in jeopardy. As a result, the
main campaign might be transferred to the Italian front, where
the strategical position, so long as the Austrians hold the Trentino
salient, is unsound; where the enemy can beat us in concentrating
superior force if he so desires, since he has five lines of railway
(four on the Isonzo front and one in the Trentino) against two
lines for the Allies, the shorter of which latter, namely, the Mont
Cenis line, is not a good one; and where the greater part of the
Allied army must consist of Italian troops, in whom no great
confidence is felt, under a commander who has not vet shown anv
very marked ability. Previous to the Russian revolution General
Cadorna estimated that Germany and Austria together could bring
90 divisions with a very superior artillery against him, in which
case he would need strong reinforcements from us. Sir William
Robertson considered that there is no chance whatever of gaining
a great success on the Isonzo unless we send a considerable number
of divisions as well as a large amount of artillery. To mount the
attack on the necessary scale would be a matter of months, and,
pending enquiry from the French, he was not able to say whether
the French railways could deal witfi the great lengthening of our
communications. He did not believe that even an artillery con
centration could be effected without the knowledge of the enemy.
The Committee note,, however, that Brigadier-General DelmeRadcliffe, when pressed on this point, expressed the view that
secrecy could be preserved by building up on the nucleus of the
forty British howitzers already in Italy. Sir William Robertson
doubted whether operations on the Italian front, involving a
relaxation of pressure on the Western front, will maintain con
fidence in France and Russia. He stated that the natural and
artificial defences on the Isonzo front are very much stronger than
they are in the Ostend vicinity. He was sceptical as to whether
Austria would make peace even if Trieste was captured.
He
pointed out that the Allied troops would not constitute a serious

military threat until they have gone half way to Vienna. He also
doubted whether Italy would ever come to France to help us light
the Germans. I n this latter connection, however, it was pointed
out that the Allies, by their sea-power, and owing to Italy's de
pendence on them for food, coal, and steel, could practically force
her to carry out any bargain into which she had entered.
97. While holding that the best military course is to defeat
the strongest enemy, since it brings with it the defeat of the
weaker, the Chief of the Imperial General Staff agreed that, if
there is no reasonable prospect of success against the strongest
enemy, the next best course is to defeat the weaker, if that is
possible. To do this, however, it is necessary to hold the front
against the strong enemy, so as to prevent him sending troops to
reinforce the weak one. If we were to detach forces to Italy, he
considered it probable that we could still hold our lines on the
Western front, but this is not certain, and much would depend on
the French. He considered, however, that
" I t is certain that we could not prevent the Germans from
sending troops to the help of Austria more quickly than we
could reinforce the Italians. To keep the Germans on the
Western front we must fight, and fight hard. We could not
fight hard enough if we sent a large force to Italy." (Paper
No. W.P.-I9.)
98. Field-Marshal Sir Douglas Haig was convinced that—
" to fail in concentrating our resources on the Western theatre,
or to divert them from it, would be most dangerous. I t might
lead to the collapse of France. I t would certainly encourage
Germany. And it would discourage our own officers and men
very considerably." (Paper No. W.P.-18.)
Field-Marshal Sir
Douglas Haig's

Plan.

99. Field-Marshal Sir Douglas H a i g explained his proposed
operations to the Committee in full detail. I t is not considered
desirable in any document, however secret, to include full details
of a military plan which is about to be put in operation, and only
as much of the plan will be stated here as is necessary to give the
reasons for the Comniittee's conclusions.
100. Although, as already explained, the ultimate object of
the plan is to clear the Belgian coast, the Chief of the Imperial
General Staff made it clear that he certainly did not advocate
spending our last man and our last round of ammunition in an
attempt to reach that coast if the opposition which we encounter
shows that the attempt will entail disproportionate loss. The plan
is conceived in execution of the following principles agreed on at
Paris by Generals Petain, Nivelle, Robertson, and Field-Marshal
Haig:—
" I t is no longer a question of aiming at breaking
through the enemy's front and aiming at distant objectives.
I t is now a question of wearing down and exhausting the
enemy's resistance, and if and when this is achieved, to
exploit it to the fullest possible extent." (Paper No. I.C.-21,
page 9.)
Under this plan, the process of wearing the enemy down is
applied in a direction which, if the enemy weakens, can be
exploited to very great advantage, while a t the same time it per
mits of our modifying our operations if the situation demands.

Naval Advantages.

101. The Admiralty have always insisted very strongly on the
importance of clearing the enemy out of Ostend and Zeebrugge.
As early as J a n u a r y 1915 the Admiralty strongly supported a

proposal by Field-Marshal Sir John (now Lord) French to under 
take an offensive with this objective, and Mr. Churchill, who was
First Lord of the Admiralty, warned the W a r Council that, if the
military attack was not feasible, both the Navy and the communica
tions across the Channel were exposed to great risk. (Secretary's
Notes of W a r Council, the 28th January, 1915.)
102. The present First Sea Lord, both in verbal and written
evidence (Paper No. W.P.-I0) has laid the utmost stress on the
recovery of these ports before the winter.
103. Zeebrugge and Ostend are bases both for enemy sub
marines and destroyers. The submarines based on this port are
small in size, and probably do not exceed ten in number. They are
mainly of the mine-laying type, and make the Channel very
dangerous both for patrols and transports, particularly in
winter, when bad weather makes sweeping difficult. Owing to
the great rise and fall of tide, the movements of the submarines
cannot be completely restricted by the barrage of mines and nets
maintained with this object.
104. The destroyers are even more troublesome than the sub
marines. They are a constant menace to the Channel communica
tions, and they have necessitated the provision of a regular convoy
for the ships bringing food from the Dutch ports, a service which
must bei maintained, not only in the interests of our own food
supplies, but to prevent the food from reaching Germany. Hitherto
the German destroyers have not been very well handled. Instead of
concentrating they have operated in small groups, and the numbers
concentrated on the Belgian coast have been considerably less than
the capacity of the ports. The First Sea Lord apprehended that
if once they realise the value of this position they will render our
situation very serious. By concentrating the maximum force that
the ports can accommodate; by selecting their moment to come out
in force; by acting as a concentrated force and descending
suddenly on the Channel, they will not only overwhelm the
relatively small proportion of our vessels that we can maintain
constantly on patrol duty, but they will sink every ship they find
in the Channel, including, perhaps, the monitors usually stationed
off Dunkirk and Dover. Unless we are able to occupy Ostend
and Zeebrugge by next winter, Admiral Jellicoe stated that it
would be essential to increase very largely the strength of the
Dover force at the expense of some other service.
104A. The occupation of Ostend and Zeebrugge would not
only go far to ensure the security of the communications of our
army in France and with Holland, but would release naval forces,
and particularly anti-submarine craft, for service elsewhere, thus
strengthening the whole naval and shipping position.
Military Advan' tages.

105. The ultimate military objectives of the plan, as outlined
i
Memorandum prepared for the Committee by Field-Marshal
Sir Douglas Haig (Paper No. W.P.-9) are also very important.
If the enemy failed to stop our advance, and was forced to
evacuate the Belgian coast, he would be faced with a very serious
situation.
" His main lines of retreat run through bottle-nejcks
north and south of the Ardennes, and any reasonable
possibility of our being able to continue our advance on Ghent
and Brussels would probably suffice to determine the enemy
to undertake a retreat, if not to accept terms at once in view
of the dangers and difficulties of "retreat under such con
ditions." (Paper No. W.P.-9.)
n
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The influence of so great
suggests great possibilities.

an advance on Holland also

106. Even a partial success would achieve useful results by
rendering the important base port of Dunkirk immune from long
range bombardment, and perhaps by bringing Ostend under our
fire and so rendering it useless for naval purposes. A n advance
bringing the Roulers-Thourout railway within effective range of
our guns would restrict the enemy's railway communications with
the coast to those passing through Ghent and Bruges. A short
further advance, bringing us within effective heavy-gun range of
Bruges, would most probably induce the evacuation of Zeebrugge
and the whole coast line. (Paper No. W.P.-9.)
107. From the point of view of wearing down the enemy
this operation has the special advantage, compared with previous
attacks, that the objectives are so important that the enemy can
not afford to relinquish them without fighting as hard as he can
for them.
Aerial Advantages.

108. The occupation of the Belgian coast, by causing the
enemy to cross our lines (unless he preferred to violate Dutch
neutrality), would also be of great assistance in frustrating the
enemy s aerial activities over the south-eastern districts of
England.

The Available
Forces.

109. For this operation Sir Douglas H a i g has available a
large force of
'* divisions, including
* French and
* Belgian divisions.

The Character of
the Operation.

110. The first stage of the operation has already been accom
plished by the occupation of the Messines-Wytschaete Ridge,
which has been captured with the object of securing the flank and
driving the'enemy from a position from which he could observe
and harass the preparations for a further advance as well as to
improve our defensive position round Ypres (Paper No. W.P.-3).
The later stages are timed to commence on the 27th July, and are
planned in distant phases, a particular objective being dealt with
in each phase. A total advance of thirteen miles has to be accom
plished before Ostend is brought under long range fire, and a
considerable further advance is required before Bruges comes
within heavy-gun range.
111. One special advantage to be obtained by undertaking
this particular operation is that our aerial superiority can be used
most effectively owing to the fact that the enemy's railway com
munications are few in number and within easy reach. The naval
aerial forces at Dunkirk are also well placed to co-operate. The
flatness of the country confers an additional advantage for
observation of fire on the army possessing aerial superiority.

Criticisms of the
Plan.

112. While strongly attracted by the above plan which, if
successful, would justify heavy losses, the Committee felt consicler
able doubt as to whether we could carry the entire operation
through. Before taking a decision of such tremendous importance
they felt it their duty to probe the plan to the bottom.
113. One important ground for criticism was provided by a
comparison of the relative strength of the opposing armies on the
Western front. According to figures supplied by the Chief of the
Imperial General Staff (Papers No. W.P.-4 and'W.P.-8) the com
batant strength of the Entente Powers on the Western front is
* These details .are known to the Committee a n d are only recorded in one c o p y
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2,611,800 (1,127,300 British, 1,310,000 French, 131,000 Belgian,
25,000 Portuguese, 18,000 Russian) compared with 2,149,000
German. The British reserves are given as 330,000, and the
French as 500,000, a total of 830,000 against the German reserves
(for all fronts) of 1,000,000. The lack of homogeneity, and the
inclusion of considerable numbers of Belgians, Portuguese, and
Russians, was felt by the Committee to go far towards eompensat
ing the enemy for the Allied superiority in numbers. I n field
guns the Allies have the superiority, the numbers being-Allies
9,126, Germans 4.556. But in heavy guns equivalent to the
4.5-inch howitzer and above the enemy has the advantage, the
numbers being 7,520 German against 6,614 Allies. If only heavy
guns of 5.9-inch calibre and above are included the Allies have a
superiority of 7, the numbers being—Allies 3,267, German 3,260.
Having special regard to the weakness of the French army, and
the despondency of the French people, as described in paras. 30
to 36, and the uncertainty as to how far the French army can be
relied on to co-operate effectively, the question was raised whether
Sir Douglas Haig disposed of sufficient superiority of force to
justify the adoption of the offensive.
114. A further criticism was that the amount of the advance
necessary to secure even a partial success exceeded any advance
we had yet achieved. The advance in four months' fighting on
the Somme did not exceed a maximum depth of seven miles. It
was pointed out that during the Somme battle the French army was
relatively far stronger than now, and a large French army was
co-operating closely with our forces, and the enemy was also under
heavy pressure on the Russian front where General Brusiloff had
just achieved a tremendous victory over the Austrians. At Arras
also the maximum depth of the advance did not exceed six miles,
although this was only a subsidiary attack, and the enemy's
principal forces were concentrated to meet the main attack by the
French in the Champagne. Why, it was asked, could we hope to
succeed on the present occasion, when the enemy's main forces
would unquestionably be concentrated against us; when we could
not count on effective co-operation from the French; and when
the pressure on the Eastern front was only moderate?
115. It was pointed out that the whole world would realise
what our objective was as soon as the attack began. Failure to
achieve success would produce a disastrous loss of confidence
everywhere, and depression at home, particularly if accompanied
by heavy losses. Emphasis was also laid on the importance of not
exhausting our reserves of man-power before the United States
could bring their strength to bear.
116. Before giving the Committee their final advice, the
Chief of the Imperial General Staff and Field-Marshal Sir
Douglas Haig were invited carefully to weigh the grave mis
givings of the Committee, based on the foregoing considerations,
and to compare the plan with the proposed operation on the
Italian front.
117. The replies to these criticisms are contained in papers
by the Chief of the Imperial General Staff (Paper No. W.P.-19)
and the Field-Marshal (Paper No. W.P.-18), which were supple
mented by verbal statements.
118. The reply to the criticism in regard to the relative
strength of the opposing forces was that insufficient weight is
attached to the very changed condition of the German army since
the commencement of the Somme battle last July. Field-Marshal

Sir Douglas Haig quoted, among other examples, of the weakening
of German man-power (Paper No. W . P . - 1 8 ) : - 
(a.) The reduction of establishment of German battalions
in the field army, and the actual weakness of com
panies, many being only fifty to seventy strong, as
compared with an original establishment of 250.
(&.) The breaking up of the regiments of the second series
of new divisions to form drafts for field units, and men
of the 1919 class being already in companies at the
front.
(c.) The generally reduced physique of the men in the field
units.
Evidence was also given as to the serious economic condition
of the German army. Sir Douglas Haig also pointed out that
the enemy only had thirteen " f r e s h " and thirty-five " u s e d "
divisions in reserve.
119. The criticism in regard to the alleged insufficient
superiority of heavy guns was met by the statement of the Chief
of the Imperial General Staff and the Field-Marshal, to the effect
that the enemy's ammunition supplies, if not actually short, are
inferior to our own, with the result that in recent engagements our
artillery has proved itself greatly superior to the enemy.
Captured orders prove that worn-out guns cannot now be replaced
as rapidly as required, and that iron cartridge cases are being
substituted for brass in rifle ammunition.
120. As regards French co-operation, the Chief of the
Imperial General Staff advised the Committee that " it is
necessary that the French should be aggressive as well as our
selves." In this connection, Field-Marshal Sir Douglas H a i g
reported that—
" French troops will take over a proportion of the front
now held by the Belgians on my immediate left, and
co-operate in my northern operations.
General Petain has
also arranged for offensive operations on another portion of
his front, on a sufficient scale to prevent the withdrawal
of German forces to oppose my advance; and, well prepared
and supported by artillery, the operations intended by him
should prove effective in wearing down the enemy opposed
to him." (Paper No. W.P.-13).
On this point, however, the Committee were not entirely
satisfied. They recalled the statement made by Sir William
Robertson at the Paris Conference of the 4th and 5th May, on
behalf of Generals Petain and Nivelle, Field Marshal Haig, and
himself, that—
" in order to wear him down we are agreed that it is absolutely
necessary to fight with all our available forces, with the
object of destroying the enemy's divisions.
We are
unanimously of opinion that there is no half-way between
this course and fighting defensively, which at this stage of
the war would be tantamount to acknowledging defeat."
(Paper No. I.C.-21, page 9.)
The Committee felt that it would be necessary to put pressure
on the French Government in this respect on the occasion of the
next Conference.
121. As regards the depth of the advance requisite to secure
success in the proposed operation, as compared with previous
advances on the Western front, it was pointed out by Sir Douglas
Haig that on the Vimy Ridge one division had advanced six
miles and captured three fortified villages without a check, and

without being relieved. Moreover, as pointed out by the Chief of
the Imperial General Staff, our operations at Vimy were not
primarily intended to do more than create an opportunity for the
French to deliver a crushing blow (Paper No. W.P.-19.) A t the
battle of the Messines Ridge no attempt had been made to advance
after our objective was attained. I n the proposed operations the
attacks would be made by definite stages, and a gradual and
systematic advance would be aimed at.
122. The method of attack was also calculated to reduce
casualties as far as possible. Sir Douglas Haig pointed out that
the heavy losses in the Arras fighting did not occur in the
Original battle, but were due to the fact that the British army
had had subsequently to keep on attacking the enemy with the
object of wearing him out, and holding him to his position. This
necessity should not arise in the proposed operations, and an
attack would not be commenced until all preparations were
complete.
123. After considering the misgivings expressed in regard
to the prospects of success of Field-Marshal Sir Douglas Haig's
plan, and after examination of the alternative project for an
artillery concentration on the Italian front, both the Chief of the
Imperial General Staff and Field-Marshal Sir Douglas Haig
adhered to their previous advice that Sir Douglas H a i g ' s plan
should be sanctioned. Sir Douglas Haig did not agree in the
suggestion that the British army would be exhausted by this
operation, and urged that, if we did not attack this year the
enemy would, and we should probably lose the same number of men
and guns without any advantage. In regard to the prospects of
success he. made the following statement:—
" If our resources are concentrated in France to the
fullest possible extent, the British armies are capable, and
can be relied on, to effect great results this summer—results
which will make final victory assured, and which may even
bring it within reach this year." (Paper No. W.P.-18.)
The Chief of the Imperial General Staff expressed con
currence in this view, but also stated:—
' As regards the future, I make no sure prediction of
reaching the Belgian coast. I suggest that our plan should
be to press on in that direction, and think that the chances
of securing good results are certainly no greater in Italy than
they are in the north, while the risks involved are much
greater in the former case than in the latter. Our chances
of complete success in the north depend largely upon what
the French and Russians do and upon German moral. I
admit that the Germans have still plenty of fight in them,
but not as much as they had, whereas our own troops have
more. Also the Germans have been told in their press that
Messines is the last battle of which we are capable, and if
we have another Messines, followed, we may hope, by still
another, the effect will not tend to hearten either the German
troops or the German people."
(Paper No. W.P.-19.)
:

124. On the 25th June, pending further consideration, the
Cabinet Committee authorised Field-Marshal Sir Douglas Haig
to " continue his preparations for the present." The preliminary
bombardment began a few days ago.
125. Having regard to the fact that the British army has
now reached its maximum strength for offensive purposes, a
strength which may shortly be reduced by taking over part of the
French line, and having regard to the great weight of the

responsible military advice in support of the adoption of the plan
for an offensive in Flanders, the Committee have decided to
recommend that this plan shall be commenced. They feel strongly,
however, that the offensive must on no account be allowed to drift
into protracted, costly, and indecisive operations as occurred in
the offensive on the Somme in 1916, as the effect of this might be
disastrous on public opinion, the importance of which, at this
stage of the war, has already been dwelt upon in this Eeport.
The Committee, therefore, attach the utmost importance to a
frequent review of the results of the operations undertaken in
Flanders from the point of view of the objectives actually achieved
and likely to be achieved, and the comparative losses of the enemy
and ourselves. If a degree of success commensurate with the
losses is not achieved the offensive should be dropped.
126. If it becomes necessary to abandon the Flanders offen
sive, however, the Committee see no reason to fall back on a
passive defensive. They understand that the Field-Marshal Com
manding has planned several operations of a less ambitions
character than the Flanders offensive, which should be useful in
retaining the enemy's forces on the British front. I n addition,
however they recommend that, immediately on the cessation of the
Flanders offensive, if it is not too late, and subject, of course, to
the general conditions then prevailing, there should be a rapid
transfer of heavy guns to the Italian front.
This course
possesses several advantages. General Cadorna's offensive on the
Carso will then commence at a time when operations are still
practicable in that region, but when it may be too late for the
dreaded counter-offensive from the mountainous region of the
Trentino. I t will enable fighting to be continued, and losses to be
inflicted on the enemy, after the fighting season in Flanders is
over. If, however, the Flanders operations are successful, the
proposed joint operation on the Italian front will not be carried
out.
127. I n order that the change of .plan, if carried out at all,
may be accomplished rapidly, the Committee recommend that
every possible preparation should be made. Staff officers should
be sent to Italy; railway time tables should be worked out; and
ammunition dumps should be built up for an eventual force of
British heavy guns. This action is the more easy that forty
British 6-inch howitzers are already on the Italian front, and that
the despatch of twenty-four more has been approved
(War
Cabinet 188, Minutes (2)), in addition to thirty-five French guns.
I t is also important that the whole situation should be fully
explained to General Cadorna.

PART

V . - F U T U R E MILITARY POLICY IN OTHER
THEATRES.

128. There was general agreement on the Committee that the
changed situation in Greece (paras. 46 to 48), taken in combination
with the development of the Taranto route, renders it unnecessary
any longer to contemplate a withdrawal to the entrenched camp
surrounding Salonica, as was intended when the Committee came
into existence (para 8).
129. To assist them . in considering what policy should be
adopted in the Balkans, the Committee were furnished with a
Memorandum of the views of the Chief of the Imperial General
Staff (Paper No. W.P.-46), and heard the evidence of MajorGeneral W. Gillman, the Chief of the General Staff to the British
I

Expeditionary Force at Salonica. General Gillman gave a
depressing account of the spring offensive at Salonica, where the
attacks were disconnected and unconvincing, the French divisions
in reserve having been kept back for the operations in Greece.
General Gillman also described the great topographical and
tactical difficulties which militate against an attack on the front
occupied by the British troops. Not only are our forces con
fronted by strongly held mountain ranges, but the country is inter
sected with deep ravines, where it is very difficult to cut the wire,
General Gillman agreed that by means of an overwhelming
artillery the enemy could be driven back from the plains to the
mountains, but once the mountain regions were reached move
ments would become extremely difficult.
There were only two
possible main lines for an advance in this sector, namely, the
valleys of the Vardar and the Struma rivers, and it was very
difficult to move guns and ammunition and stores out laterally
from these valleys to support the mountain fighting, which first
required the construction of roads. General Gillman pointed out
that for the last year we had been making roads, and we had not
yet finished them. The roads had to be built substantially to
stand the winter, and for climatic reasons offensive operations
were impossible in summer. The further the army penetrated
into the mountains the more difficult would the communications
become.
130. On the strategical aspect of the Balkan situation,
General Gillman's evidence supports the advice always given by
the Chief of the Imperial General Staff to the War Cabinet,
namely—
" that the nature of the country, and the difficulties of our
communications, as compared with those of the enemy, made
it impossible to deal a decisive blow at Bulgaria from the
Salonica front alone, and that if such a blow were to be
delivered it must be mainly from the north." (Paper No.
W.P.-44.)
General Gillman pointed out that the enemy's communications
are superior to ours, and if the Bulgarians are seriously
threatened they can be supported by German or Austrian troops,
unless the enemy is so strongly pressed elsewhere that he cannot
spare them. General Gillman estimated that the Germans could
bring down substantial reinforcements within a week. I t might
be possible, if sufficient artillery were available, to advance a few
miles, but General Gillman could see no prospect of reaching any
important objective such as Sofia, which is 105 miles distant from
the most advanced point of our lines, unless a simultaneous attack
were made on Bulgaria by the Russians and Roumanians from the
north.
131. General Gillman gave a favourable account of the moral
of the British troops in the Balkan theatre, and from the War
Office the W a r Cabinet have received satisfactory information
regarding the health of the force compared with last year.
132. The above information, which merely confirms the very
numerous reports circulated to the War Cabinet from time to time
by the Chief of the Imperial General Staff, convinces the Cabinet
Committee that there are no military reasons in favour of a great
offensive in the Balkans this autumn, unless a great attack on
Bulgaria by the Russian army can be counted on. The Chief of
the Imperial General Staff points out, however, that " dis
organisation in both countries (viz., Russia and Roumania) is
still so rampant that I am doubtful of their power to undertake
the organisation necessary to carry a serious and protracted cam

paign through to a successful termination." The Committee"
concur in this view, and are convinced that in the present con
ditions' in Russia, as set forth in paras. 26 to 29, no reliance can
be placed on the ability of Russia to carry out her intention to
attack in September.
133. The Committee accept the view of the Chief of the
Imperial General Staff that the proper course to adopt in the
Balkans for the present is " t o limit our forces in Salonica to what
is necessary for defensive purposes.''
According to figures supplied to the Committee by the Chief
of the Imperial General Staff (Paper No. W.P.-4), the Allies had
in the Salonica theatre on the 13th June, 1917, twenty-five
divisions and one and a half cavalry divisions as compared with
twenty-three enemy divisions and three and a half regiments of
cavalry, a total combatant strength of 265,000 Allies compared
with 301,500 enemies. The Allies had 884 field guns and 370 heavy
guns, compared with 802 enemy field guns and 318 heavy guns.
In addition to the above, the Italians had in Albania three
divisions and a cavalry brigade, a total combatant strength of
50,000 men, with 104 field guns and sixty heavy guns opposed to
two Austrian divisions, a total combatant strength of 20,000
men with forty field guns and seventy-six heavy guns. Thus,
in the Balkan theatre, the Allies had an aggregate of twenty
eight divisions and two and a half cavalry brigades,
a total combatant strength of 315,000 men, with 988 field
guns and 430 heavy guns, compared with twenty-five
enemy divisions and three and a half regiments of cavalry, a
total combatant strength of 321,500 men, with 842 field guns and
394 heavy guns.
For the limited object of defence the Allied forces are
regarded as excessive. As the Greek divisions come gradually into
the line, this excess will become more marked. To lock up a great
army in a theatre where there is no prospect of a substantial
advance, and where the strategical objectives are so distant and
so inaccessible, would, in the opinion of the Committee, be
unsound. Consequently, we should aim at a gradual reduction of
our forces.
134. I t is recognised, however, that it may be impolitic to
withdraw our forces until we are certain that the Russian attack
is not going to develop.
135. The
Committee recommend, therefore,
that our
immediate policy should be gradually to withdraw our forces at
Salonica from the line, replacing them by Allied or Greek troops,
M. Venizelos having expressed a preference that Greek troops
should be employed on the Struma front. The divisions so with
drawn should be retained as a reserve, either for co-operation in
an offensive, if the Russian attack develops, or preferably for
transfer to some other theatre, which can only be decided after
an examination of the Turkish theatre of war.
136. If there is any prospect of an offensive at Salonica, in
conjunction with the Russians, the Committee consider that the
Government, as a condition of their co-operation, should adhere
to their decision to insist on the replacement of General Sarrail.
(War Cabinet 156, Minute'2.)
137. The situation in Turkey is largely governed by the fact,
already referred to in this Report (para. 28), that the Russians
have not been able to exert pressure. The Committee have received
no evidence that they can be relied upon to do so in the near
future. On the contrary, they have recently withdrawn their
forces from the eastern confines of Mesopotamia. Consequently,

the Turks are in a position to release considerable forces for
operations in Mesopotamia and Palestine. The Chief of the
Imperial General Staff has advised the War Cabinet that a great
attack must be expected in Mesopotamia, where the German
General Falkenhayn is in command.
138. These considrations had great weight with the Com
mittee in their recommendations as regards British military
policy in the Balkans. They felt it was necessary to have a
reserve force in the Near East which could be utilised to counter
any attack by the Turks, or if opportunity offered, to put such
pressure on Turkey as should compel her to make a separate peace,
a result which would confer very great advantages on the Allies.
139. The Committee considered the possibility of a fresh
landing in the Gulf of Iskanderun, with the object of cutting the
main trunk railway of Turkey, which serves Loth Palestine and
Mesopotamia, and is only distant some fifteen miles from the
shore. After examining the criticisms on similar proposals which
had been made early in 1915, and again on the evacuation of the
Gallipoli Peninsula, they decided that, in view of the size of the
force required, the amount of shipping involved, and the political
objections which the French would be certain to raise against a
landing in their sphere, this plan could not be adopted. They
considered it preferable that any British forces available for
operations against Turke;/ should be joined to existing
expeditions, but they did not exclude the possibility of a French
kinding on the Syrian coast, provided that no British co-operation
in troops or shipping was involved.
140. The Chief of the Imperial General Staff has com
municated to the Committee a detailed appreciation and proposals,
dated the 12th July, by General Allenby, the new General Officer
Commanding-in-Chief in Egypt, in regard to the proposed
advance in Palestine (Paper No. G.T.-1413), and has also
presented them with a Memorandum of his own views (Paper
No. W.P.-45).
The salient features in General Allenby's
appreciation are as follows. The Turks have realised that the
loss of Jerusalem, as well as of Baghdad, would produce disastrous
results for them. They have, therefore, determined to do their
utmost to oppose a further advance, and have prepared a position
of great strength on the Gaza-Beersheba line. This line is thirty
miles long, and the enemy is rather dispersed, but his lateral com
munications are good, and he can quickly reinforce any threatened
point. From lack of water we can only approach within striking
distance of this position near the sea coast, and in one other small
sector. On the coast, however, Gaza has been converted into a
strong modern fortress. In Southern Palestine the enemy's force
is estimated at five divisions and one cavalry division, with at
least one additional division in reserve south of Jerusalem, a total
force of 46,000 rifles, 2,800 sabres, 250 machine guns, and 200
guns. Immediately available against this, General Allenby has
four divisions and three cavalry divisions, exclusive of one
division just arrived from Salonica and a division in
process of
formation
which,
for
some months, will
be unfit to take the field, and which he does not
include as effective for his proposed operation. The existing
force is sufficient to frustrate an attempt to drive us back to the
Egyptian frontier, and for local successes, but not for a big
advance. The railway line east of the Suez Canal can supply
seven divisions; three cavalry divisions, and the necessary propor
tion of army troops, and with this force, General Allenby could
undertake an offensive with a reasonable prospect of success,
provided the divisions, which are at present considerably below
strength, are fully equipped and maintained at full strength.

Assuming that the enemy's force in front of him is not materially
increased, General Allenby hopes, with seven divisions and three
cavalry divisions, to be able to take Gaza and Beersheba, and
possibly also Jerusalem. For operations beyond the JaffaJerusalem line, and perhaps to maintain that line, he will need a
considerable addition to his strength. This will necessitate the
doubling of the railway east of the Suez Canal, which he con
siders, should be at once undertaken. H e estimates that six
months will be required to double the line to Rafa. The pipeline
will also have to be doubled. General Allenby appends a long list
of his requirements, which include two fully-trained divisions
and a large addition to his artillery and aircraft. As these rein
forcements cannot reach him in time to commence operations in
September, and October is the month of rains, no advance can
begin before November.
141. The C.I.G S. pointed out to the Committee (Paper No.
W.P.-45) that the situation in this theatre had changed very con
siderably to our disadvantage since the Palestine Expedition had
been initiated. The Russians could no longer be relied on to
make any useful effort in the Caucasus. The Turks had
reinforced the Gaza front, and had so fortified their lines there,
that General Allenby had calculated his heavy artillery require
ments on the same scale as obtains in France. The campaign
would, therefore, be a far greater undertaking than it had
appeared when considered at the end of the year. I t was not
possible to give General Allenby what he asked for to begin opera
tions in September, and therefore November must be considered
as the earliest date, October being excluded because of the rains.
I n his latest telegram, General Allenby stated that he would
require only one additional division, if he did not fight before
November, instead of two additional divisions asked for in his
first telegram. By Novembejr we could supply this additional
division, as well as General Allenby's other requirements,
provided t h a t Salonica is drawn on, and that the necessary
shipping was made available to move the troops, &c, and to
maintain them afterwards.
142. The C.I.G.S. drew the attention of the Committee to the
many difficulties and the heavy commitments involved in this
enterprise. Besides the reinforcements mentioned above, these
included a demand fojr tonnage, which would require careful
examination by the Shipping Controller; the doubling of the rail
way to Rafa, which could be completed in six months from the
date of commencement, using rails now in the country; the
doubling of the pipelines, for which pipes would have to be
brought from America, if obtainable; this would take seven
months, and until it was completed, full value could not be
obtained from the railway, as the locomotives are supplied with
water from the pipeline. The attack on the Gaza position would
involve heavy casualties, and it would not be safe to count on less
than 40,000 casualties by the time we reached the Jaffa-Jerusalem
line. As we are already in great difficulties in keeping Egypt up
to strength in drafts, this was a serious consideration. Further,
General Robertson drew attention to General Allenby's statement
that if, and when, he succeeds in reaching Jaffa-Jerusalem line, he
would, perhaps, require a considerable further addition to his
strength, and that for an advance beyond that line he would
certainly require this addition. General Robertson emphasised
the danger of tying up more troops in distant theatres than we
might be able to spare later, when Russia might have dropped
out, and we might consequently require every available man else
where; and when the shipping situation might be much more
difficult, and the demands for shipping increased by the need of

transporting more coal to Italy and France, and troops from
America to France. In conclusion he added:—
" I t is for the W a r Cabinet to say whether the political
advantages to be gained by the occupation of Jerusalem and
Southern Palestine are such as to justify our undertaking,
at this stage of the war, a new and great campaign, with the
consequent strain on our shipping and all other resources.
I t is my present opinion that the purely military advantages
to be gained would not justify the expenditure of force
required and the risks incurred, though I do not say that this
opinion may not be modified later. My proposal, therefore,
is that we should at once proceed with doubling the railway,
subject to what may be ascertained in regard to the water
pipes; make General Allenby's present force up to strength
in all possible respects; withdraw a certain number of guns
from Salonica at once; and decide later on whether the cam
paign can be undertaken or not. I n the meantime General
Allenby should take any advantage offered of pressing the
Turk. I think he ought to be able to do much more in this
respect than he thinks with the force he now has, when it is
brought up to strength in the manner I have suggested,
especially as the Arabs in that quarter are causing consider
able trouble to the Turks. It is very important he should be
as active as his means permit, so as indirectly to assist
General Maude."
143. The above advice was accepted by the Committee.
Mesopotamia.

144. According to figures supplied by the C.I.G.S. (Paper
No. W.P.-4), the British forces in Mesopotamia on the 13th June,
1917, amounted to five divisions and one cavalry division, with a
combatant strength of 93,300 men, 152 field guns, and 72 heavy
guns, compared with a Turkish force of six divisions and one
cavalry division, with a combatant strength of 31,500 men, 97 field
guns, and 15 heavy guns. In this theatre there were in addition
three-and-a-half Russian divisions and seven cavalry divisions,
with a combatant strength of 82,000 men, 104 field guns, and four
heavy guns, but the Russian force was much disorganised, indif
ferently supplied, and did not hold any considerable Turkish
force.
145. To enable General Maude to meet the threatened
Turkish offensive, referred to in paragraph 137, the Committee
were informed that General Maude was being reinforced by nine
field batteries, a heavy battery, and an air squadron, in addition to
two 6-inch howitzer batteries to be despatched shortly.
His
Indian battalions were also being brought up to British establish
ment, though this was not possible in the case of his British bat
talions on the Indian establishment. Besides this six Indian
battalions were being sent to release troops at present on the Lines
of Communication (C.I.G.S. to G.O.C., Mesopotamia, 2nd July,
1917). In a telegram dated the 4th July, 1917, General Maude,
in acknowledging the notification of these reinforcements, stated
that, if his outstanding demands, especially as.regards mechanical
transport, were fully met, and his ranks were promptly filled as
casualties occurred, he felt no anxiety as to his ability to meet
successfully considerably superior numbers of Turks.
146. The Committee considered that the development of the
situation in Mesopotamia requires the most careful watching, and
that the probability of a Turkish attack in Mesopotamia provides
a strong additional argument in favour of the release of the super
fluous forces now locked up in the Balkan theatre to create an
emergency reserve for service in the Turkish theatre if required.

Whether it should be employed as a direct reinforcement in
Mesopotamia, or indirectly to assist General Maude by a thrust
in Palestine, depends upon the development of the situation. For
the present, however, the Committee are satisfied with the steps
that have been taken to provide against a contingency, the full
effect of which cannot yet be foreseen. So far as general policy
is concerned—-and it is general policy with which this Report
deals—the Committee see no reason to modify the principles on
which General Maude's present instructions are based (para,. 4).

PART

VI.

-SUMMARY OF RECOMMENDATIONS.

Naval Policy.

1. The Committee do not recommend any departure from the
naval policy as set forth in the Admiralty Memorandum of the
1st July, 1917 (Paper No. G.T.-1272). They draw the attention
of the Admiralty, however, to the recommendations in this report,
urging the continuous study of offensive operations (para. 62)
and the development of convoys (para. 72).

Military Policy in
the Western and
Southern Theatres.

The conclusions as to military policy in the Western and
Southern theatres, in the Balkans and Palestine, were discussed at
a full meeting of the W a r Cabinet ( W a r Cabinet 191 (a)), and
are as follows:—
2. The W a r Cabinet approved that the military policy in
the Western and Southern theatres should be as follows:—
(a.) The Field-Marshal Commanding the British Expedition
ary Force in France should be authorised to carry out
the plans for which he has prepared, as explained by
nim to the Cabinet Committee on W a r Policy on the
19th June.
(&.) If it appears probable in the execution of these plans
that the results are not commensurate with the effort
made and the losses incurred, the whole question should
be re-examined by the W a r Cabinet with a view to the
cessation of this offensive and the adoption of an alter
native plan.
(c.) The only alternative plan which at present commends
itself to the Cabinet Committee is General Cadorna's
proposal for a great offensive against Austria, sup
ported by British and, if the French are prepared to
co-operate, by French heavy artillery.
(d.) I n order that this alternative plan may be feasible in the
event of a decision being taken to desist from FieldMarshal Sir Douglas Haig's plan of operations,
arrangements should be made forthwith for giving
effect to it; for a gradual accumulation of reserves of
ammunition for an eventual force of British heavy
guns on the Italian front; and for all other measures
that can be taken in advance to facilitate the execution
of the plan.
(e.) The Chief of the Imperial General Staff should take
immediate steps to give effect to these decisions.
(/.) Pressure should be put on the French Government to
co-operate wijth all their forces in the forthcoming
British offensive in Flanders; and to send heavy guns
to Italy if the proposal in (c) is adopted.
3. I n regard to (c) the W a r Cabinet approved a proposal
by the Chief of the Imperial General Staff that he should discuss
the plan for an offensive against Austria, supported by British
and, perhaps, by French heavy artillery, with General Cadorna

and General Foch in his own way at the forthcoming Conference
in Paris, as an alternative plan which may become possible at a
later date.
I t was agreed that it would be undesirable to make definite
arrangements with General Cadorna at once on this question, as
the fact of our doing so might induce him to postpone or, at any
rate, to diminish the offensive operations he is now planning,
which are of great importance in view of the success that has
^attended the Russian offensive. For the same reason it was agreed
that the moment had not yet come to make any bargain with the
Italian Government as to their continued co-operation in the war
in the event of such a blow being struck as would induce Austria
to make a separate peace.
4. With reference to (d), the W a r Cabinet, after hearing a
statement by the Master-General of the Ordnance in regard to the
reserves and output of heavy artillery ammunition, take note that,
for.the moment, Sir Douglas Haig's probable requirements do not
admit of our sending any nature of heavy ammunition other than
a little 8 in. or 9.2 in. howitzer ammunition, if General Cadorna
requires such guns, for the purpose of an accumulation in Italy
over and above the very ample supplies of 6 in. howitzer ammu
nition already being sent for the howitzers on the Italian front,
or about to be despatched there.
5. The War Cabinet also take note that arrangements have
been considered by British Staff Officers, in conjunction with the
Italian and French General Staffs, for the possible transfer of
troops from the Western to the Italian fronts, and are in as
advanced-a state of preparation as. it: is possible to make them at
the present time.
With reference to (/), the W a r Cabinet also approved the
proposal of the Chief of the Imperial General Staff that he should
insist in the discussion with Generals Foch and Cadorna on the
French contributing to any reinforcements made on the Italian
front either by supplying some of the guns or by reducing the
demands which we have heard are to be made upon us to take over
more line.
Military Policy in

the Balkans.

6. After a full discussion of the military situation in the
Balkan and Turkish theatres of war, the War Cabinet approved
that the military policy to be aimed at in the Balkans should be
as follows:—
(a.) The abandonment of the policy of withdrawal of the
Allied armies to the entrenched camp surrounding
Salonica.
(6.) The gradual withdrawal from the fighting line of as
many divisions as possible of the British Army at
Salonica, their places being taken by Greek or other
Allied troops.
(c.) The immediate withdrawal from Salonica of one division
as reinforcement to the British Expeditionary Force
in Egypt.
(d.) The formation of the remaining divisions withdrawn
from the fighting line into a general reserve for service
in any theatre where they might be required, according
as the military situation develops.
7. I t was generally agreed that an offensive operation in the
"Balkans offered but little prospect of success, and that the Russians
could not be relied on to carry out a successful offensive against
Bulgaria. I n this latter connection the Chief of the Imperial
General Staff read a telegram received from French sources which
indicated that the Russian Army was not likely to be in a position
to take the offensive in the Dobrudja. I t was also agreed that

the maintenance of 600,000 Allied troops in the Balkans against
300,000 Bulgarians is a great waste of material.
I t was pointed out, however, that the British representatives
at P a r i s might find themselves in a very difficult position in
pressing the policy laid down above. The Russian representa
tives might insist that a Russian offensive would be successful,
and would press strongly for co-operation from Salonica, and they
would be supported by the Serbians and Greeks, probably also by
the French, and possibly by the Italians. A direct refusal to co
operate in an offensive might have serious political consequences.
The W a r Cabinet therefore decided that some latitude must
be left to their representatives, who, however, should make the
most of the facts that we are sustaining the brunt of the war
against Turkey; that we cannot at present foresee the develop
ments in the Turkish theatres; that in view of the failure of the
Russian offensive in the Caucasus to develop, it is impossible to
foresee where the reinforcements may be required; that for this
reason it is essential to us to have a reserve immediately avail
able, which at present we do not possess; and that for the present
there is no intention of removing more than the one division to be
transferred to Egypt. Further, with a view to meeting any such
combination of the Allied representatives at the Conference as
has been referred to, great stress was laid upon the desirability,
if possible, of coming to a preliminary understanding with the
French Government.
Military Policy in
Palestine.

8. The W a r Cabinet agreed with the Chief of the Imperial
General Staff that until it was in possession of particulars of the
tonnage required to meet General Allenby's proposals, and was
assured of our power to supply this tonnage and meet our other
essential shipping requirements, no decision could be taken as
regards the proposed offensive in Palestine. I n addition to the
despatch of one division from Salonica they decided that the
doubling of the railway east of the Suez Canal should be at once
proceeded with, subject to what may be ascertained in regard to
the water pipes; that General Allenby's present force should be
made up to strength in all possible respects; that pending a final
decision General Allenby should be instructed to take any
advantage offered of pressing the Turks, and to be as active as
his means permit so as indirectly to assist General Maude.

Mesopotamia.

9. While recognising that the situation in Mesopotamia
requires careful watching, the Committee see no reason at present
for modifying the principles on which General Maude's instruc
tions are based.

Military Policy in
German East
Africa.
Foreign Policy..

10. The Committee recommend no change in policy.
11. The Committee feel that the time has come when efforts
might be made to detach some of Germany's allies, but pending
discussions with our Allies, they make no detailed recommenda
tions on this subject.
(Signed)—D. LLOYD GEORGE.
CURZON OF KEDLESTON.
A. BONAR LAW.
MILNER.
J. C. SMUTS.
M. P . A. H A N K E Y
(Secretary).
2, Whitehall Gardens,
August 10, 1917.

S.W.,
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T H E FOOD S I T U A T I O N .
Memorandum

by the Food

Controller.

T H E problems before the Ministry of F"ood are three—maintenance of supply,
distribution, and control of prices. Of these the first named is first also in order
of importance: unless an adequate supply of essential foods can be assured it is of
little use to consider distribution or prices. The present Memorandum is aceord
ingly concerned mainly with questions of supply, though in the note appended on
Mr. Austen Chamberlain's minute of the 6th December I have dealt also with certain
points relating to distribution.
On the side of supply the position may be summed up briefly as follows :—
The food programme for 1918 involves the importation of 13,000,000 tons of
essential foodstuffs,
This represents a gross reduction of 3,000,000 tons and a net
reduction of 2,500,000 tons (assuming that subsidiary foods, even without any
priority of tonnage, will, in fact, arrive to some extent).
If this programme of
imports is realised the essential military and civil requirements can be met, though
many subsidiary foods will be lacking.
The War Cabinet have accepted the recommendation of Lord Mimer's Com
mittee that tonnage up to the extent of this import programme should be provided.
The realisation of the import programme depends, however, not on tonnage alone, 
but on two other conditions also—namely, the exportable surplus of the countries of
origin and finance. As matters now stand, there is the gravest reason to anticipate
failure in respect of exportable surplus or finance, or both, even if the full tonnage be
provided.
The salient facts as to the principal foodstuffs are as follows :—
Cereals.—The critical situation in regard to cereal supplies was fully set out
in the Memorandum of the Wheat Executive of the 16th November, which I cireu
lated to the Cabinet on the 22nd November (G.T.-2744). As is there shown, the
whole cereal programme is threatened with disaster in two vital points:—
(a.) The programme assumed an exportable surplus from North America of
7,000,000 tons. Mr. Hoover now puts this at 3,600,000, i.e., half. .
(b.) In the Argentine, from which we need 2 to 24 million tons of wheat and-1-^
million tons of maize, it has not been possible, owing to want of money,
to make the necessary purchases, and unless the present negotiations for
the provision of exchange are immediately successful, there is grave
danger that the surplus may be diverted elsewhere.
:

Later information only tends to confirm the pessimistic conclusions of the earlier
report. Mr. Hoover, in reply to a cablegram based on this report, reaffirms his view
that the exportable surplus cannot be put any higher without restricting consump
tion in America; indeed, at the moment, Mr. Hoover is going further yet, and has
asked for 50,000 tons of Canadian wheat to be supplied for the Belgian Relief
Commission. The Indian Government has reduced its estimate of wheat exportable
from India during January, February, and March by one-third. The demands for
Italy and for Greece are being increased.
Meats and Fats.—The whole policy of Government purchase of meats and
fats adopted last August, after insistent pressure by Mr. Hoover, and embodied in.
the agreement setting up the Inter-Allied Meats and Fats Executive, has been
crippled, and continues to be crippled, -so far as the United Kingdom is concerned,
by lack of dollars with which to make purchases. For more than three weeks in
JN ovemher the purchases of the Buying Commission in America were stopped abso
lutely for want of money, This affected not only bacon, hams, and lard, but all
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other articles, including meat and butter. A t a time of acute and growing scarcity
of fats in this country we were compelled, for want of money alone, to refuse an offer
of 10,000 tons of lard in America, for which tonnage was available. At the present
moment this lard would have been invaluable in meeting the butter shortage.
Meantime Mr. Hoover, in repeated cablegrams, is threatening to refuse export
of all foodstuffs not purchased by the Commission, and is pressing the Commission
to extend its operations. I t simply cannot do so for want of money.
In Canada the position is even worse.
While the Treasury are unable to
provide anything beyond a quite inadequate sum for Government purchase of bacon,
& c , they are pressing me to stop all private imports. They are taking the same
position on grounds of exchange in respect of linseed and other purchases in the
Argentine.
This illustrates a point of fundamental importance. A considerable proportion
of the dollars available in North America are now used by the Treasury in maintain
ing the exchange.
I t is this alone that makes private traders able to finance
purchases there. In so far, therefore, as dollars are used to maintain the exchange,
while at the same time dollars are refused for Government purchase of goods whose
private import is prohibited, priority of finance is given to unessential foods and
other articles imported by private traders over essential foods required by the
Government. The priority of finance which, in accordance with the decision of the
Allied Governments, I require for the minimum food imports, must be absolute
priority not only over munitions and other Government purchases, but over the
maintenance of the exchange for other articles.
Broadly, it may be said that in order to realise the food import programme of
13,000,000. tons agreed to by the W a r Cabinet, we need for articles other than
cereals money for foreign purchases to the extent of about 25,000,000L a month, of
which more than half is required in North America. Unless this is guaranteed the
whole food programme fails. I circulated a Memorandum on finance to the War
Cabinet on the 27th November last (G.T.-2778).
It should be added that though in respect of meats and fats emphasis has been
laid on shortage of finance, it is far from certain that even if finance and tonnage are
provided an adequate exportable surplus would be discovered in America to make up
for the certain, or almost certain, losses of supplies from Denmark, Holland, and
Australasia.
Sugar.—In respect of this it need only be stated at this stage that the Sugar
Commission are extremely uneasy at the apparent tendency of Mr. Hoover's Inter
national Sugar Committee to secure for America an undue share of the easily acces
sible supplies and to throw this country back upon the Eastern supplies, which, for
reasons of tonnage, can probably not, in fact, be obtained.
To sum up, a substantial failure in respect of any one of the three conditions
limiting foreign supplies of food, namely, exportable surplus, finance, and tonnage,
destroys the food programme. So far as can be seen, there is likely to be substantial,
if not disastrous, failure in respect not of one but of all three conditions at various
points.
The first step is for the Government to endeavour to prevent or to mitigate this
failure—
(1.) By securing for food adequate finance corresponding to the tonnage pro
vided, that is to say, an average of 25,000,000/. a month for foreign
purchases other than cereals, and by removing the difficulties which
hinder purchases of cereals and of other goods alike in Argentina.
(2.) By using the strongest possible pressure on the American Government to
increase the exportable surplus, primarily of cereals (as suggested in the
Wheat Executive Report of the 16th November), and later of other foods.
These measures are of first importance, and should be taken without the
slightest delay.
The second step is to consider what action is possible if, as is most probable, in
spite of these efforts, the full programme of food imports cannot be realised.
Substantial relief can be sought in three directions only:—
(a.) Increase of Home Production.
The food import programme is based on
the assumption that home production in 1918 will be at the same level as
in 1917. If the home production in fact proves less larger imports will

be required. If (as may well be hoped) it proves greater, this will com
pensate for a deficiency of imports. I would urge, therefore, that the
demands for labour and machinery made by the Agricultural Depart
ments should be met up to the hilt. These demands, so-far as England
and Wales are concerned, have been fully set out in the Memorandum
circulated by Mr. Prothero on the 24th November (G.T.-2767).
Natur
ally, however, little can be hoped for from increased production till after
September; the most critical time will come before.
(&.) Introduction
of Compulsory Rationing.—I
am afraid that compulsory
rationing is unavoidable, in any case, in order to secure a fair distribu
tion of foodstuffs and to allay the growing unrest caused by suspicion of
unfair distribution.
A p a r t from this, however. I am prepared, if eom
pulsory rationing be introduced as from April next, to accept a reduc
tion of 1,000,000 tons on the 1918 programme of food imports,
representing, a reduction of 1,333,000 tons over a complete year of
rationing. This would relieve the pressure under all three heads—
tonnage, finance, and exportable surplus—and could be carried through
without reducing consumption below the assumed physiological require
ments,
I should add that in the absence of rationing, and owing to the.
shortage of other foods, the , consumption of cereals is showing an
alarming increase. From August to November of last year the consump
tion of flour and bread increased about 4 per cent. This may presumably
be taken as the normal seasonal increase through the colder weather. In
the present year the increase in the same period has been nearly 12 per
cent., that is to say, three times as great.
I have already circulated a Memorandum to the Cabinet advocating
the setting up of machinery for compulsory rationing (November 9
G.-171).
A more detailed Memorandum is now being prepared, and I
do not ask for a decision this week, but must strongly press for one in
the course of next week,
(c.) Further Diversion of Cereals from Animal to Human
Consumption.—
Suggestions have been put before me for an increased extraction of flour
from wheat (up to 90 per cent.), for utilising a larger proportion of the
oat crop for human consumption (in oatmeal or as a diluent of wheat),
and for a further reduction of livestock. These suggestions clearly raise
difficult questions requiring detailed examination in consultation with the
Agricultural Departments, and I am not yet prepared with definite
proposals, but I refer to them as indicating a possible means of relief.
The extent of relief is, however, limited by two considerations.
First,
the diversion of cereals from animal to human consumption ultimately
reduces the meat and milk produced, and the gain is thus only partial.
Second, prohibitions on the use of grain by farmers for stock are extremely
hard to enforce, and become harder the more stringent they are in form.
The foregoing, I hope, indicates sufficiently that the problems now facing the
Ministry of Food are as difficult and as critical as those before any other Department
of the State. In the circumstances, in addition to immediate action, on the larger
points indicated above, I feel entitled to claim that every avoidable impediment to
my work be removed and every possible assistance of detail be given.
I may
indicate, in particular, the following points:—
(1.) Unification of Food Control.—The transfer of the Board of Trade
organisation for meat and cheese purchases, which I asked for
immediately on taking up the appointment of Food Controller (in a
memorandum circulated on the 16th July) and which was again brought
before the Cabinet in a memorandum dated the 24th October, has not
yet been accomplished. The present lack of co-ordination is the cause of
serious difficulty and Overlapping, and should at once be removed.
(2.) Purchase and Requisitioning of Supplies.—Greater
financial freedom is
necessary in this respect. The Ministry of Food must not be required
to obtain previous Treasury assent in every individual case to purchases
and requisitions, but within such general limits as apply to other
spending Departments, should have power of purchase and requisition,
subject to the Finance Division of the Ministry being satisfied that
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the terms of resale are framed with a view to avoiding any ultimate loss
to the Exchequer.
Only where such a loss is definitely contemplated
should Treasury sanction be necessary. Similar freedom is required in
the giving of guarantees to private traders against loss, where such
guarantees are necessary to maintain imports.
The present system
involves serious delays and makes it impossible to purchase to the best
advantage.
(3.) Imports of Tea.—Shortage of tea is one of the most acute causes of
popular discontent. I t can be remedied by a relatively small expendi
ture of tonnage.
The Shipping Controller should provide tonnage
sufficient to raise the stocks at once in bond to 60,000,000 lb. after the
grocers' stocks have been replenished. Further, the restriction on the
importation of China and Java tea should be removed. This requires
a Cabinet decision.
(4.) Protection of Labour.—The essential labour in Hour-mills and other food
factories must be protected from military service.
(5.) Accomodation, Staff, &c.—The development of the Ministry's work has
been very seriously hampered by insufficiency and inconvenience of
accommodation. I realise, of course, the difficulties of the Office of
Works, and I do not wish to bring matters of detail before the War
Cabinet, but I do ask for a decision to be communicated to a.11 the
Departments concerned to the effect that in respect of accommodation,
printing, and so forth, the claims of the Ministry should be treated as
of the first urgency. I ask also for a minute requesting Departments
to go to great lengths in placing at our disposal sufficient officers of
administrative experience.
I ask accordingly for decisions of the W a r Cabinet on the main and the
subsidiary points set out above. In an appendix, I attach a note on Mr. Austen
Chamberlain's minute.
I shall be prepared, if desired, to deal more fully with
questions of distribution and prices in a subsequent memorandum.
RHONDDA.

Ministry of Food,
December 10, 1917.
APPENDIX.
Note on Mr. Austen

Chamberlain's

Memorandum

of December 6th

(G.T.-2876).

I t is common ground that the present time inequality in the distribution of
food and still more the suspicion of inequality, whether the fact be there or not,
are responsible for a large amount of popular discontent. Evidence is being received
on ail sides of a demand for rationing, both to secure fair distribution and to allay
suspicion, and it seems certain that no less measure will really be effective.
Mr. Hubbard's statements, however, as reported by Mr. Austen Chamberlain,
are based on a misapprehension of what has been and is being done by the Ministry
of Food, apart from rationing for which they have no authorisation. I t is true
that in distributing controlled supplies locally to retailers the Ministry usually take
as their starting point the distribution in some previous standard period, e.g.,
1915 or 1916. I t is not true that no account is then taken of changes in population
or other conditions since that period.
Distribution has in fact been controlled by the Ministry for an appreciable
period in the case of sugar alone. There the supplies are distributed in the first
instance on the basis of 1915, but ever since the establishment of the Ministry of
Food a system of supplementary allowances has been in operation, to meet increases
of population. Supplementary allowances have been made up to date in 179 towns.
I n some cases where the population has increased substantially since the first
supplementary allowance, a further allowance has recently been made.
I n the case of bacon, the distribution scheme (which is now being set up for
operation as from the 1st February) starts from the 1916 basis, but provides a
special form of application by retailers for additional supplies on the ground of
population or other causes. These applications will be received by the Food Control
Committees before being approved.

I n the case of butter, which also starts-from 1916 basis, the Ministry of Food
are equally ready to make supplementary allowances, though no special form of
application has been thought necessary.
Similar interim action is taken in the case of tea, where the definite distribution
scheme is, however, less advanced. I n equality in the distribution of tea is due
largely to inequality in the purchases of the "uncontrolled tea," which was in this
country before control started.
In all cases the method is to start from a standard period and supplement by
special allowances. I n the absence of rationing this is the only possible method,
though it is necessarily incomplete.
The real difficulty at present is that, apart from sugar, the various distribution
schemes, though they provide for the point raised by Mr. Hubbard, are not yet in
full operation (and could not have been put into earlier operation owing to lack
of control over supplies). I n the meantime, however, emergency measures have been
taken to deal with acute cases.
A special section of the Ministry was set up some weeks ago to deal, with local
shortages. Whenever a complaint is received it is investigated, and the Food
Control Committee is asked to furnish information as to population and supplies
being received by retailers.
If this information indicates that the district is
receiving in any period less per head of the population than is known to be available
for the country as a whole, a special allowance is made with a view to bringing
the supplies up to the proper quota. Investigations on these lines are now being
made in some fifty districts, and additional supplies have already been sent to
several, including Birmingham, Coventry, Woolwich, Cannock Chase, and Hereford.
The Food Commissioners have now received general authority to issue forms of
investigation to any Food Control Committee where difficulty is experienced, and to
give the Ministry's undertaking to make up deficiencies on the lines stated above.
This method is necessarily very rough indeed, partly because of the difficulty
of determining the population, but still more because of the impossibility of
discovering what supplies are actually being received in a district.
Birmingham
for instance has several thousand grocers, served for each article by wholesalers
numbered perhaps by the hundred.
Nothing beyond a very rough estimate is
possible in the limited time available.
With reference to the alleged failure to supply the small shops, it is very
likely the case that while distribution is uncontrolled the larger stores by their
better marketing facilities do best.
This will be corrected as the distribution
schemes get into operation. I n the meantime, the additional emergency supplies
are often sent to the local Food Control Committee for distribution, and it rests
with them to select the shops.
As to. Mr. Hubbard's own proposal, mentioned in the last paragraph of
Mr. Chamberlain's Minute, it is difficult to see how this could be made of any
effect without being developed into compulsory rationing. Customers could not be
tied to particular shops unless they were all centrally registered (to ensure that
no persons bought at more than one shop), and the retailer would have no means of
distributing supplies fairly among his customers unless he had evidence as to the
members in each household (i.e., in effect a rationing card or cards issued by a
public authority).
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E X I S T I N G AND P R O S P E C T I V E D E M A N D FOR L A B O U R FOR
E X E C U T I O N OF GOVERNMENT P R O G R A M M E S .

THE

IN the following report an effort has been made to forecast the demand for
labour for the various Government programmes for 1918, and to suggest the
sources from which it may be obtained and the steps necessary to obtain it.
I n considering these demands it must be borne in mind that they represent
additional men required, and that any men taken for the army from the trades
making the demands must be replaced, and must consequently increase propor
tionately the demands put forward—though not necessarily for men. I t must also
be borne in mind that the normal wastage due to death, retirement owing to
age, &o, has also to be made good, and this amounts to not less than 1 per cent,
of the numbers employed.
The various demands and other figures necessary for the proper consideration
of the position have been presented in tabular form in a series of tables attached
as Appendices.
Tables (A), I and I I (Appendix I), show the existing demand analysed by
occupations and groups of industries, distinguishing the priority demand.
Tables (B), I to V I (Appendix II), show the prospective demand for the year
analysed, by Government programmes, distinguishing (so far as possible)
between demands for skilled and unskilled men, and for women.
Tables (C), I and I I (Appendix I I I ) , show the labour supplied in each of the
principal occupational groups during November 1917 and during the year
1917.
Tables (D), I to V (Appendix IV), show the numbers enipkwed in, brought
into, and enlisted from munition trades (including Admiralty work but
excluding building) in each of the years 1914-15, 1915-16, and 1916-17.
Table (E) (Appendix V) sets out the figures of certain imports during 1917.
From these various tables it will be seen that there is an actual notified demand
at the moment for all purposes for 96,000 persons, and a prospective demand for
extended Government programmes in 1918 for 439,000 persons; that labour is being
supplied for all purposes through the exchanges at the rate of over 5,000 per day
(128,000 last month and 1,288,000 in the last ten months); and that a net addition of
915,000 persons has been made to the principal munition trades (excluding building)
since July 1914.
Before considering the labour demands to be met it will be useful to review
briefly what has been done in the past three years of war with a view to obtaining
some comparison between that and the efforts that lie before us. For this purpose
the figures in Tables (D), I to V, are valuable; they may be briefly summarised
as follows:—
ADDITIONS

to and Enlistments from the Principal Munitions Trades during the
War (including Admiralty W ork but excluding Building).
7

Year
1914-15.

Me n b r o u g h t int
Men
intoo t h e t r a d e s . .
Me
Menn enliste
enlistedd fro
from
m the trades

Year
1915-16.

Year
1916-17.

Three Years
1914-17.

Thousands.
967
673

Thousands.
297
312

Thousands.
402
196

Thousands.
268
165

N e t additio
additionn of me
menn t o t h e t r a d e s
W o m e n b r o u g h t int
intoo t h e t r a d e s

..

-15
25

-f 206
263

+ 103
333

4-294
621

Tota
Totall n eett additio
additionn t o t h e t r a d e s

..

+ 10

-F469

4-436

+ 915



From this it will be seen that while the total numbers employed in these
trades are over 3,000,000 the net addition of men (after deducting enlistments) to
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the trades during the war amounts to 294,000, including a slight decrease in
1914-15, a very large increase in 1915-16, and a much smaller increase in 1916-17.
The enlistments from the trades have declined each year, but the addition of
women has reached surprising proportions, increasing each year, and amounting
to a total increase of 621,000 in all or nearly three times the total numbers employed
in 1914. The number of women employed in 1917 is 848,000.
I n a report on labour requirements made in August 1916 to the Minister of
Munitions by me as Director of the Labour Supply Department of that Ministry
it was pointed out that there was at the time an actual demand for male labour
amounting to about 36,000 and a prospective demand amounting to nearly 100,000,
for munitions (including Admiralty) work.
I n the period July 1916 to July 1917 (which is the latest month for which these
figures are available) the net addition to the number of men employed in the trades
amounted to about 103,000. Consequently, allowing for men being reabsorbed in
work after completing work on which they were engaged, and for variations in
estimating demand, it will be seen that the demand then forecasted was fairly
accurate and was, in fact, practically met. If the figures now under consideration
are as nearly accurate, we are asked to face a net addition of about 250,000 men in
these trades, 50,000 more than the addition made in 1915-16, and double the
addition made last year. A t the same time it is certain that the enlistment from
the trades will be greater.
Some 70,000 men are in addition required for the
building trades, and the demands for women (including those for the various
Women's Auxiliary Army Corps, Royal Flying Corps, Royal Naval Air Service,
&c.) will be very considerably greater.
Existing

Demand.

The existing demand amounts to 96,000 persons, of which 91,000 is for men
(58,000 skilled and 33,000 unskilled) and 5,000 women.
The reason for the
demands being in this proportion to each other is that they consist of the circulated
demand (i.e., the demand which cannot be met locally) and of course it is easier
to find unskilled than skilled men, and easier still to find women.
Consequently
the latter classes of demands are met locally to a greater extent than the first, and
are not circulated. The demand is a real and ascertained one; it includes every
kind of demand, Government and private, but having regard to the extent to
which sub-contracting is carried on it is probable that the large bulk of it is for
Government work, direct or indirect. Priority has been accorded by the National
Labour Priority Committee to demands for 17,000 men.
Prospective

Demand.

The prospective demand amounts to 439,000, of which 320,000 is for men
(78,000 skilled and 242,000 unskilled) and 118,000 for women. The larger portion
of this demand is for the increased programme of the Ministry of Munitions, which
accounts for more than half of the whole. The other large demands are for the
Admiralty and for the new shipbuilding programme, the Board of Agriculture for
extension of agriculture, and the W a r Office for aerodrome and other constructional
work. The rest of the demand is accounted for by the Office of Works for con
structional work and by the Timber Controller.
These demands cannot, however, be taken at their face value.
There is no
doubt but that some of them represent far more men than could be absorbed. There
is also no doubt but that some of the men required will be obtained from other
work, which will come to an end during the period, e.g., men engaged on building
work will become available for other building work as soon as their present jobs
are over, and these jobs will be coming to an end month by month as the year goes
on. This materially affects the demands of 70,000 men for constructional work.
There are, however, certain classes of the demand which will not be affected
in this way, e.g., the men required for shipbuilding will be required all the time.
All these prospective demands are given as put forward by the Departments
concerned, and while that put forward by the Ministry of Munitions is no doubt
the result of very careful thought and is based on the result of experience of
preparing such demands extending over several years, the same cannot be said of
all the others.
There is, moreover, always a tendency to overstate labour demands on the part
of contractors and of production departments, and there is the further point to

be borne in mind that the increasing difficulty in obtaining labour stimulates
manufacturers to increased efficiency of factory working and extension of dilution
and labour saving devices.
Consequently the demands as now stated can safely be written down to some
extent, though it must at the same time be borne in mind that increased production
acts and reacts in very many different directions and causes increased activity in
the production of all sorts of minor but necessary articles, to say nothing of control,
distribution, and transport.
i

II.
METHODS OF M E E T I N G R E Q U I R E M E N T S .
However much the prospective requirements for labour as set out above may
be over-estimated, it is nevertheless clear that very large demands must be met if
largely increased programmes for merchant shipbuilding (including marine engin
eering), aircraft, food production, and munitions generally are to be carried out
for our own requirements and those of our Allies.
And in the following paragraphs an effort has been made to indicate the
possible steps that might be taken.
1. Scrutiny of Programmes.
The programme of every Government Department should be carefully scrutinised
with a view to seeing whether there are any items which it is proposed to produce
which could possibly be eliminated or postponed as not being absolutely essential.
This might be undertaken by such a body as the W a r Priorities Committee, acting
in co-operation with the Ministry of National Service as regards the man-power
aspect of the question.
In all the agreements between the Ministry of National Service and the pro
ducing departments it is laid down that new programmes and alterations in existing
programmes should be reviewed by the Ministry of National Service. I am not
aware that any programmes have in fact been submitted for such review, and such
a course would appear to be essential.
A step in the right direction has been taken by the appointment of the SubCommittee to deal with work of construction, but the work of that Sub-Committee
will be valueless unless immediate steps are taken to eliminate non-essential Govern
ment work.
A similar course of action should be taken as regards other Government pro
grammes, and by this means some reduction in the total demand on man-power
might well be effected.
2. The Less Essential

Trades.

Much more drastic treatment of tne trades should be possible, and it is suggested
for consideration whether it would not be practicable to allow manufacture of any
sort only under licence.
The Home Office possess an organisation which deals comprehensively with
factories and workshops, and this organisation might well form the nucleus of the
machinery for giving effect to such a scheme, in co-operation with and on principles
laid down by the Ministry of National Service. A committee might be appointed
at once to enquire into the practicability of the scheme and to suggest methods of
working on broad and simple lines. If should, however, be given not more than a
month in which to report.
The licensing of building work is actually in force, and this should be made
more stringent, and no work costing over 50Z. allowed without licence, it being
under stood that other than in verv exceptional cases no private building work would
receive a licence.
An alternative method to general licensing would be to ration trades through
supplies of raw material or transport facilities. The first of these courses would
However, probably necessitate a good deal of machinery not now in existence, but the
second might be done by prohibiting the carriage of certain classes of commodities,
sucn a scheme would not, however, be easy to administer.
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c

Another step which should be taken is a special joint appeal for men, giving
definite numbers of actually ascertained vacancies with all details, this appeal to be
made by the Ministry of National Service and the Ministry of Labour, to ali the 250
Local Committees established by the Ministry of Labour; each Committee should be
asked to form sub-committees to deal with special trades or groups of trades in the
locality in order to obtain from these trades men of the types required for the jobs
actually available.
It would result in 200 or 300 Committees all linked together by a common
machine, working to fill actually ascertained vacancies available to all of them.
I n certain of these trades Trade Committees have been established by the
Ministry of National Service. These Committees should be informed that they
must produce a given percentage of men working in co-operation with the Ministry
of Labour Committees.
A complete scheme of working between certain of the Trade Committees and
the Exchanges in order to secure co-operation has been agreed to, and a large
number of vacancies will be given to these committees to fill almost at once.
There can be no doubt but that the Building Trade offers a field for obtaining
more labour by one method or another, e.g., by better allocation of contracts; by
cutting down private work; or by attracting men from unessential work on which
they are engaged at present.
There were in July 1914 855,000 men employed in this trade; in October 1917
there were 425,000; of these 425,000 men only 180,000 are known to be employed
on Government work. This leaves 245,000 men unaccounted for.
Assuming that of these 245,000 men large numbers are employed on indirect
Government work, and that a further considerable number are too old to be moved,
or are, for various reasons, unobtainable, there must remain several tens of thousands
of persons who could be obtained for work of national importance.
3. A Better System of Allocation

of

Contracts.

A good deal of plant and labour now only partially employed or not employed
to the best advantage might, it is thought, be brought into operation if the trades
themselves were taken into consultation as regards the allocation of contracts. A
start has been made in this direction with the building trades, and the argument
has been fully developed in this connection. But it appears to have been forgotten
that the starting of the big munition output was only made possible by bringing in
every kind of small manufacturer into local groups all over the country, and that
only by this means was it possible to hold on until the big national factories were
ready.
Manufacture in big factories is more efficient and economical, but it would
appear now that there is room for both forms of production, and that contracts for
many small articles or parts of articles could be undertaken by groups of traders.
I t is suggested that the Ministry of Munitions, Admiralty, and Air Board should be
instructed to take up this question and to endeavour by this means to increase
production and to diminish labour demand.
4. Dilution

of

Labour.

The extension of dilution and the real removal of demarcation restrictions in
all trades must be pushed to the utmost possible limits. The Sub-Committee of the
W a r Priorities Committee, which has recently been established to investigate the subject
of dilution, should be instructed to proceed with the utmost possible despatch, and,
on receipt of its recommendations, the necessary negotiations with the Unions should
be undertaken without delay. To effect this it will probably be best to meet both
the associations of employers and of workmen in the engineering, shipbuilding,
building, woodworking, and other trades, to urge on them the importance of doing
this and to get them to make agreements between themselves for the extension of
dilution, and for the intervention of the Government only to be invoked if desired
or if they are unable to make headway. I t will, however, be preferable, and will
be likely to lead to more rapid and satisfactory results if the trades themselves can
be left to carry out the negotiations with each other.
This will necessitate joint action by the Ministry of Munitions, Admiralty, and
Ministry of Labour, and will only eventuate upon the initiation of the Ministry of
National Service acting on the instructions of and with the support of the War
Cabinet.

5. Importation of Foreign Labour.
Every Department should be asked to give careful consideration to the possi
bility 01 employing foreign labour. There are a great number of foreigners already
employed in this country, but in at least two directions the use of these could
be extended. The use of Portuguese for timber felling could be increased by many
thousands, and there is great unemployment in Denmark, where some 20,000 to
30,000 persons are reported to be out of work. The question of employing these
Danes in agriculture in this country and in timber work should be immediately
and carefully considered by all the Departments concerned.
The various producing Departments should also be asked to consider whether
there are not other sources of foreign labour which could be tapped, and which they
could use.
And in this connection the utilisation of Americans on a large scale should be
taken into consideration. I t is not as a rule practicable to mix American with
English workmen in the same factories, on account of the wages difficulty. But
it ought to be practicable to hand over certain factories bodily to the Americans to
produce certain articles which are now imported (and thereby release tonnage) or
of which a greater supply is needed, or which are being produced by workmen needed
in, but now unobtainable, for other factories.
This course has actually been adopted at Birtley, Co. Durham, where the entire
shell factory is run and manned by Belgians, with most satisfactory results.
Our imports of certain articles in 1916 are shown in Table (E) attached, and
it will be seen that over 400,000 tons of iron and steel manufacture were imported,
in addition to 85,000 tons of machinery. Some of this might be saved by the course
suggested above.

6. Discharged Soldiers.
Men are now being discharged from the army at the rate of between 20,000 and
30,000 a month. The bulk of these men are, of course, discharged on medical
grounds, and consequently, cannot be regarded as immediately, or completely,
suitable for a good deal of the heavy work which has to be done But a proportion
of them must certainly be suitable to fill available vacancies, and, indeed, since
April 1915, the Exchanges have placed in employment 76,000 such men I t is,
however, necessary that a more rapid, comprehensive, and thorough method of
getting into touch with these men on discharge, either from discharge centres or
from hospitals, should be agreed upon. The men should be brought into touch with
work of national importance before they are given their actual discharge from the
army in order that all possible influence may be brought to bear upon them to accept
one or other of the many openings for which each man may be suitable, and where
he is most wanted.
I t is accordingly suggested that the Discharge Centres should be re-established
at centres where there is a large and well-equipped Employment Exchange aided by
a strong Local Committee, and that arrangements should be made with the military
authorities for interviewing the man as soon as he arrives at the Discharge Centre
by a Trade Panel of the Local Committee with all available vacancies throughout
the country before them.
Employers should be told of this, and the scheme widely advertised; the men
should, moreover (other than Pensions cases unfit for ordinary work), be passed
to Reserve W. and enrolled as Army Reserve Munition Workers or W a r Work
Volunteers, so as to ensure their going where men are most needed.
If we could through this source direct to the most urgent works only a
number equivalent to that obtained last year, we could get 45,000 men. But by
better arrangements we ought certainly to increase this by 50 per cent., or possibly .
even to double it.

7. The Release of Men of Low Categories from the Armies at Home.
As soon as the Industrial Index of the Home Army, now in course of com
puation, is complete, a careful analysis should be made of the Index by occupations,
in order to see how far actual demands can be met by the release of men.
In order that this may be done, it is essential that this Index should be retained
? J - t y and under skilled control; otherwise, it will not be possible to obtain from
it rapidly and accurately the necessary information on which action could be based.
entra

I t will be necessary to arrange this with the Army Council at a very early date, and
it will further be necessary to have an understanding with the "War Office that men
will, in fact, be released from the Home Armies for urgent work up to quite large
numbers. A very large proportion of the constructional labour demands could be
met in this way, besides many others,
8. Irish Labour.
There are still untapped sources of labour in Ireland, the main difficulty in the
employment of these men being the reluctance of the employers over here to use
them, owing to the fear of trouble with their own men. I t should be considered
whether works could be staffed almost entirely by this means, and whether negotia
tions could, not take place with the unions in order to smooth over the difficulties.
Some 24,000 men have been brought over from Ireland in the course of the last year
by the Ministry of Labour, and there are many thousands yet who might be obtained.
0.

Lancashire.
Every effort should be made to utilise the labour thrown idle in Lancashire as
a result of the restrictions on the imports of cotton, both by continuing every firm
on work which can possibly be done in Lancashire mills,, thus employing the
labour on the spot, and also by transferring labour to other districts. The transfer to
other districts (which will be difficult) would be greatly facilitated if once it had
been made clear that, at all events, a proportion would be employed locally.
In this connection, it ought certainly to be possible for the Ministry of
Munitions and the Admiralty to carry out p a r t of their extended programme as
regards small articles, or parts thereof at all events, by having them manufactured
in the Lancashire mills, instead of erecting new works or extending existing works,
and instead of giving out contracts to people who cannot execute those at present in
hand. The Air Board are taking steps for this purpose, but will only be able to
absorb about 3,000 persons.
10. V/omen.
The use of women should be still further extended—there is scope for this in
many directions, in the Army, in the Eoyal Naval Air Service, other Admiralty
establishments, agriculture, tramways, &c. Each Department of State should be
instructed to examine thoroughly all possible avenues for the use of women, whether
by way of dilution or by way of substitution.
So far as dilution is concerned, this is to some extent coverered by the sugges
tions under that heading set out in para. 4, but the action therein suggested
should not prejudice the action suggested in the present paragraph.
I n order to preserve the supplies of women, and to utilise (them to the best
advantage, the Central Control of Women's Recruiting should be brought into being
without delay, and should really control, so as to prevent the lamentable waste
now going on.
Further, the services of the fifty or sixty committees for obtaining women
(jointly established by the Ministry of Labour and the Home Office and now under
the Ministry of Labour) should be utilised, and their efforts stimulated. It is under
stood that they are to act as sub-committees of the local committees formed by the
Ministry of Labour throughout the country, and that where there are no such
women's committees in existence, special women's sub-committees of the main
Local Committees will be formed. Thev should be included in the joint appeal by the
Ministry of National Service and the Ministry of Labour, which is suggested in
para. 1, page 4.
11. The extended use of Schoolboys for Agriculture in harvest time.
As regards schoolboy labour, conferences have been held with public school
masters, camp commandants, and others concerned, and a great extension of the
numbers of schoolboys employed last year in harvest work should materialise next
summer. The matter having been taken in hand at this early date should enable
complete and suitable arrangements to be made in time, but it is impossible to start
too soon in the efforts to induce the farmers to accept this form of labour.
Some
4,000 boys were utilised in this way last year, and it is hoped that many times that
number will be supplied in this way next year, both at Easter and in the summer.

12. Aliens.
Man-power can be obtained by the proper utilisation of aliens to the following
extent.
Uninterned enemy aliens, of whom about 7,000 have enrolled as National
Service Volunteers, can be utilised for sanitary and road work and agriculture.
They should be able to replace certain types of men who could be *used on
munitions and in employment for which uninterned enemy aliens would not be
suitable.
Prisoners of war are all fully utilised.
Friendly and neutral aliens, as soon as we have the necessary legislation, should
provide us with a body of from 20,000 to 30,000 men for light labouring work.
An Order in Council is now being prepared, the effect of which should enable
us to transfer aliens of this type, and to this number, provided employers will accept
them. This order should be expedited.
Every effort should be made to induce employers to accept these aliens, and the
Ministry of Labour should be asked to instruct the Employment Exchanges to make
enquiries of all likely employers in their respective districts as to their ability and
willingness to use them.

G E N E R A L CONCLUSIONS.
It is impossible to estimate the number of persons whom it may be possible to
draw from all the sources indicated above.
From all sources, and for all purposes, the Employment Exchanges filled over
600,000 vacancies for men in the last ten months, but this covers every type of
vacancy, including those due to filling gaps caused by wastage (which are very
numerous), and also to the transfer of men wishing to change their occupation. These
figures are analysed in Table (C) I I .
I t is satisfactory to note that the figures show no diminution, but it is possible
that they may not be maintained, or that they may not represent in the future
exactly the sort of men required for the new programmes, and that the demands of
the army will make it more and more difficult to get men of the type required. A t
all events it is known that many actual vacancies cannot be filled at present.
I t is accordingly necessary to utilise every possible source, and to take every
possible step that can facilitate the production of fresh supplies, and it is therefore
urged that careful consideration should be given to the various proposals put
forward, in spite of their novel and, in some cases, drastic nature.
(Signed)
10th December, 1917.

C. F. REY,

Director-General,
National Labour

Supply.
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APPENDIX I.
TABLE (A) I.—SUMMARY stowing Demand for Labour by Trade Groups.

Approved for inclusion in the Priority List, November 30, 1917.
Men.

Skilled, Semi, a n d
Unskilled.
(2)

(1)
1.
2.
3.
4.
5.
6.
7.
8.

Aircraft
..
Guns
Iron and steel
Copper, b r a s s , &c.
Marine engineering
Shipbuilding
Building
Miscellaneous..
Total

..

,.

124
386
560

Women.

Grand Total.

(5)

(6)

Total.

(3)

961
822
4,584
694

4
117
1,039
92
476
430
4,906
1,520

128
503
1,599
92
1,437
1,252
9,490
2,214

8,131

8,584

16,715

141

128
506
1,599
92
1,439
1,252
9,490
2,355

146

16,861

*3
**
**

2
**

TABLE (A) II.—Demand for Labour: Vacancies in Circulation on November 3 0 , 1 9 1 7 .
Males.
Females.

Occupation Groups.

0)

Building, sawinilling, a n d w o r k s of construction
Shipbuilding—
Platers, riveters
Shipwrights
Labourers
..
..
"
**
Engineering—
Moulders
Smiths
Erectors, fitters, furnaces
M e t a l machinists
Wiremen
Other skilled
Labourers
Construction of vehicles
Miscellaneous metal t r a d e s
Precious metals*
Bricks and c e m e n t *
Chemicals*
Rubber and waterproof*
Ammunition a n d e x p l o s i v e s * . .
L e a t h e r (including b o o t s and shoes)*
Mining and q u a r r y i n g
Textiles—
Cotton*
W o o l and w o r s t e d *
Silk, flax, linen, &c.*
- ..
Dress*
Conveyance of m e n and g o o d s *
Agriculture*
Paper, prints, &c.
Wood
Wood,, &c
&c.. (includin
(includingg cabine
cabinett m a k i n g ) *
*
P o t t e r y an
andd g l a s s * .
Food
Food**
Gas, w a t e r , &c.*
..
Domestic service
General l a b o u r e r s . .
..
All o t h e r s *
..
Total

Grand
Total.

Skilled.

Unskilled.

Total.

(2)
15,271

(3)
20,773

(4)
36,044

(5)
48

(6)
36,092

1

2,173

1,839
1,835
2,173

1,84 0
1,840
1,835
2,173

1,423
1,42 3
756
9,357
1,965
926
2,892
1,937
738
5,124
381
770
1,860
226
790
540
9,944

9
12
172
6
2
127
51
3
141
47
28
38
160
1,671
14
84

1,43
1,4322
768
9.529
1,971
928
3,019
1,988
741
5,265
428
798
1,898
386
2,461
554
10,028

283
44
114
347
28

1,140

942
125
22
44
204
47
441
275
541
665

136
46
131
124
2,413
800
557
744
451
347
1,205
275
541
1,805

18
57
1
22
2
449
200
515

419
90
245
471
2,441
800
575
801
452
369
1,207
724
741
2,320

57,805

33,290

91,095

4,694

95,789

1,839
1,83 9
1,835
a *

1,423
75G
9,357
1.965
926
2,892

..

703
3,768
381
400

'

1,937
35
1,356
* *

370
1,860
26
790
50
614

. . -

200
* *

490
9,330
136
46
131
124
1,471
675
535
700
247
300
764

* *

^

m

* *

* *

* The division into skilled and unskilled for these items is estimate.

APPENDIX IL
TABLE (B) L - T O T A L Prospective Demand for the Year 1918.

Ministry of Munitions..
Admiralty
War Office
Office of Works
Board of Trade Timber Control
Board of Agriculture . .
Road Board
Gasworks
Railway waggon repairers
His Majesty's Stationery Office
Total

..

Skilled.

Unskilled.

Women.

Total.

37,195
19,400
3,250
3,000
6,500
8.500

91,653
82,950
11,750
9,000
6,500
35,000
4,500
500
25

113,177

242,025
102,350
15,000
12,000
13,000
48,500
4,500
500
504
348

241,878

118,177

479
348
78,672

5,000

438,727

TABLE ( B ) I I . - P R O S P E C T I V E

Demand, for the Year 1 9 1 8 (October).

Ministry of Munitions.

1.
2.
3.
4.
5.
6.
7.
8.
9.
10.
11.
12.
13.

Skilled.

Unskilled.

Women
or Boys.

Total.

2,460
3,300
1,000
3,900
12,500
500
700

1,260
4,400
4,000
5,400
50,000
1,000
250

950
29,000
5,000
11,400
62,500
1,000
75

4,670
36,700
10,000
20,700
125,000
2,500
1.025

4,400
580
275
7.000
580

5,400
993
200
18,000
750

250
327
775
1,000
900

10,050
1,900
1,250
26,000
2,230

37,195

91,653

113,177

242,025

Ordnance
A m m u n i t i o n ( m a n u f a c t u r i n g and filling)
Explosives and chemicals
..
T . W . ( o t h e r t h a n chemicals)
Aircraft
Mechanical t r a n s p o r t
Tanks
..
R a i l w a y supplies*.
Iron and steel
Other metals
Optical munition
Building..
Machine g u n s
Total

N o increase r e q u i r e d .

(B) III.—Prospective Demand for the Year 1918.

TABLE

Admiralty.
TABLE

showing Additional Male Labour required for 1918.
Skilled.

Shipyard L a b o u r D e p a r t m e n t
Director of W o r k s . .
j)
))
D.C. a r m a m e n t production
Dockyard l a b o u r e r s
Airship c o n s t r u c t i o n

12,500
900
5,000
500

Total

..

Unskilled.

Total.

500

67,500
1,800
10,000
1,500
1,650
500

80,000
2,700
15,000
2,000
1,650
1,000

19,400

82,950

102,350

. ,

Notes.
1. This figure does n o t include t h e labour n e c e s s a r y for t h e a d a p t a t i o n a n d extension of p r i v a t e dockyards.
2. J a n u a r y t o April 1918.
3 . C o n t i n g e n t on sanction of proposed p r o g r a m m e of increased aircraft c o n s t r u c t i o n a n d d o c k y a r d
extension.

TABLE

(B) IV.—PROSPECTIVE Demand for the Year 1918.
War Office.

D . F . W . a e r o d r o m e construction
D . P . W . general construction
E n g i n e e r stores
..
Total

..

Skilled.

Unskilled.

Total.

2,100
1,000
150

3,400
3,000
350

10,500
4,000*
500

3,250

11,750

15,000

* I t is h o p e d t h a t t h e s e m e n will n o t be r e q u i r e d until t h e a e r o d r o m e construction is completed.

TABLE

(B) V.—Prospective Demand for the Year 1918.
Office of Works.

TABLE

showing Additional Male Labour required for Work in Progress or in
Contemplation,
Unskilled.

Skilled.
Grain, storage sheds
Hendon housing scheme
Hendon sidings
Morecam be National.Billing.Eactory...
Mine filling factories
Other works

1,200
300
200
500
200
600

Total . .

TABLE

-

3,000

Total.

3,600.
950
450
1,500
700
l,800r

4,800,
1,250
650
2,000
900
2,400

9,000

12,000-

(B) VI.—Prospective Demand for the Year-1*918:
Board of Agriculture.
Skilled.

Ploughmen required before end of February

l Unskilled Men.

Women.

Total.

1
8,500

8,500
"*

ISIS

Drivers and tractor ploughmen to be trained
immediately
Before beginning of February 1918
' ..
February 1918
Total
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9,000

8,500

9,000

8,500
17,500

1,500
3,500

10,000
21,000

35,000

5,000

48.500

E

APPENDIX HI.
TABLE ( C )

I.—Vacancies filled by Employment Exchanges during the four
weeks ended the 9th November, 1917.
Males.

Skilled.
(1)
Building, sawmilling, and w o r k s of c o n s t r u c t i o n
Shipbuilding—
P l a t e r s , riveters
Shipwrights
..
Labourers
Engineering—
Moulders
..
..
Smiths
E r e c t o r s , fitters, furnaces
M e t a l machinists
Wiremen
O t h e r skilled
Labourers
C o n s t r u c t i o n of vehicles
Miscellaneous m e t a l t r a d e s
Precious m e t a l s
Bricks and c e m e n t
Chemicals
..
R u b b e r a n d waterproof
..
..
A m m u n i t i o n a n d explosives
L e a t h e r (including boots a n d shoes)
Mining and q u a r r y i n g *
..
..
Textiles*Cotton
Wool and w o r s t e d
Silk, flax, linen, &c.
Dress*
Conveyancee o f m eenn a nndd g o o d s *
Conveyanc
Agriculture*
P a p e r , prints, &c.*
W o o d , &c
&c.. (includin
(includingg c a b i n e t - m a k i n g ) *
P o t t e r y a nndd g l a s s * . .
..
..
.;
Pood*
..
G a s , w a t e r , &c.*
Domestic service*
General l a b o u r e r s
All o t h e r s *
Tota
Totall
T o t a l fo
forr t e n m o n t hhss ende
endedd t h e 9t
9thh N o v e m b e r

Grand
Total.

Females.

Occupation G r o u p s .

(2)
6,092

Total.

(3)
10,534

(4)
16,6-26

(5)
1,584

(6)
18,210

1,403

933
337
1,403

7
3
114

940
340
1.517

559
362
6,792
2,020
418
2.826
7,809
425
1,870
152
83
1,164
184
3,022
287
258

104
86
914
7,096
97
3,253
2,062
230
1,348
327
53
986
621
12,025
492
14

663
448
7,706
9,116
515
6,079
9,871
655
3,218
479
136
2,150
805
15,047
779
272

264
152
254
79
6,905
702
267
300
152
288
424
886
3,863
2,731

542
173
763
2,164
1,928
1,707
876
200
130
1,942
81
13,269
1,376
6,756

806
325
1,017
2,243
8,833
2,409
1,143
500
282
2,230
505
14,155
5.239
9,487

64,797

63,323

128,120

933
337

559
362
6,792
2,020
418
2,826
285
1,257
146
59
606
169
1,064
259

.
,

m
m

mm

7,809
140
613
6
24
558
15
1,958
28

- - * *
mw

..
mm

3,863
31,015

..

Unskilled.

33,782

611.741

I
i

1,287,946

676,205
i

Note.-The
t o t a l s of columns (2) a n d (3) are p a r t l y estimated. T h e figures r e l a t i n g t o t h e occupations
m a r k e d (*) ( a m o u n t i n g t o 13,662 m e n ) cannot a c c u r a t e l y b e s e p a r a t e d into skilled and unskilled men from
t h e available information, b u t t h e o t h e r figures show r o u g h l y equal p r o p o r t i o n s of skilled and unskilled,
i.e., 23,088 skilled and 26,951 unskilled. Applying this proportion to t h e n o n - s e p a r a t e d figures, the t o t a l s of
columns (2) and (3) would b e respectively 31,015 skilled a n d 33,782 unskilled.

TABLE

(C) II.—Vacancies Filled during 10 Months (43 weeks) ended November 9,
1917.
Males.

i

Occupation
Occupatio n Groups
Groups..
Adult,

BuildingBuilding-—
—
Carpenters,, joiners
Carpenters
joiners,, &c
&c..
Bricklayerss
Bricklayer
Mason
Masonss
Plasterers
Painters,
Painters , decorators
decorators,, &c
&c..
Plumbers
Plumbers,, glazier
glazierss
Other
Othe r skille
skilledd occupation
occupationss
Labourerss
Labourer
W o r k s of constructio
constructionn . .
Sawmillin
Sawmillingg
ShipbuildingPlaters
Platers,, riveter
riveterss
Shipwrightss
Shipwright
..
Labourer
Labourerss
Engineering—
Engineering
—
Moulder
Moulderss
Smithss
Smith
Erectors,
Erectors , fitters, t u r n e r s
Meta
Metall machinist
machinistss
Wiremen
Wireme n
..
..''
Other
Othe r skille
skilledd occupation
occupationss
Labourer
Labourerss
Constructionn of vehicle
Constructio
vehicless
Cabine
Cabinett making
making,, &c
&c..
Miscellaneouss meta
Miscellaneou
metall t r a d e s
Preciou
Preciouss metals
metals,, &c
&c..
Bricks
Brick s an
andd c e m e nntt
Chemicals,
Chemicals , &c
&c..
Rubbe
Rubberr an
andd waterproo
waterprooff g o o d s
Ammunitionn an
Ammunitio
andd explosive
explosivess
Leather,
Leather , boot
bootss an
andd shoe
shoess . .
. . .
,,
excludin
excludingg boot
bootss a n d shoe
shoess . .
Minin
Miningg an
andd q u a r r v i n g
TextileCottonn
Cotto
Wool
Woo l an
andd worste
worstedd
Sil
Silkk flax
flax,, linen
linen,, &c
&c..
Dress
Dress—
—
Tailor
Tailorss an
andd tailoresse
tailoressess
Dressmakerss an
Dressmaker
andd milliner
millinerss
Seamstressess
Seamstresse
Otherss
Other
Conveyancee of men
Conveyanc
men,, goods
goods,,
feeOn rai
raill way
wayss
On roads
roads,, seas
seas,, rivers
rivers,, &c
&c..
Agriculture—
Agriculture
—
E m i t , & c , picker
pickerss
j
Other
Otherss
Paper
Paper,, prints
prints,, books
books,, an
andd s t a t i o n e r y , .
Wood
Wood,, furniture
furniture,, fittings, &c
&c..
andd glas
glasss
P o t t e r y an
Pood
Pood,, tobacco
tobacco,, drink
drink,, a nndd lodging,
lodging,''
bread
brea d an
andd biscui
biscuitt make
makerr
Waiters
Waiter s
Other
Otherss (jam
(jam,, cocoa
cocoa,, tobacco
tobacco))
!.
!.''
Brushes,
Brushes , brooms
brooms,, &c
&c..
Gas,
Gas , water
water,, electricit
electricityy supply
supply,, a nndd
sanitar
sanitaryy servic
servicee
Commerciall an
Commercia
andd clerica
clericall
Domestic—
Domestic —
Laundr
Laundryy an
andd washin
washingg service
service,, pri
pri-
v a t e indoo
indoorr servants
servants,, o t h eerr indoo
indoorr
servants
servants,, charwomen
charwomen,, d a y g i r l ss,,
day
da y s e r v a n t s other
otherss
General
Genera l labourer
labourerss
Sho
Shopp assistant
assistantss
Government,, defence
Government
defence,, an
andd profes
profes-
siona
sionall
All
Al l other
otherss
Total

Total.

Females.

Juvenile.

i

Adult.

Juvenile.

939

Adult.

! Juvenile.

2
6
1,667
4
117
922
617
10,701

21
1
5
3
52
40
9
71
25
1,524

26,557
10,939
543
1,637
14,580
2,756
322
34,234
56,726
15,360

380
23
11
16
200
238
33
1,185
231
3,498

173
31
1,703

7
1
74

8,548
13,291

275
85
1,176

251
58
531
2,726
130
1,531
904
149
73
2,270
783
43
865
622
5,276
349
887
50

5,052
3,650
54,667
88,768
4,600
47,017
91,789
5,811
971
28,146
2,260
1,195
18,291
7,799
179,602
2,160
3,470
4,147

700
268
7,531
7,154
590
3,397
4,781
659
237
4,257
1,128
142
1,830
925
8,680
694
],204
280

5,398
1,833
7,787

871
553
3,056

7,471
3,140
9,316

1,651
1,035
4,233

217

4,418
1,550
4,225
6,384

1,326
1,653
1,872
771

4,803
1,550
4,225
6,588

1,587
1,653
1,872
988

2,989
46,111

1.207
18,837

2.006
9,871

45
9,161

4,995
55,982

1,252
27,998

5,352

1,586

14,242

913

19,594

2,499

1,236
411
925
527

1.521
904
586
487

4,055
779
753
1,873

4,016
647
435
693

5,291
1,190
1,678
2,400

5,537
1,551
1,021
1,180

483
1,424
92
2,856

199
774
115
120

483
7,260
176
1,076

458
2,331
358
3

966
8,684
268
3,932

657
3,105
473
123

9,754

7,382

27,470

11,063

37,224

18,445

6.718

3,147

105,680

11,678

112,398

25,618
10,939
541
1,631
12,913
2,752
205
33,312
56,109
4,659

359
22
6
13
148
198
24
1,114
206
1,974

8,375
2,411
11,588

268
84
1,102

3,783
2,730
44,091
11,302
3,626
12,707
66,581
3,516
604
15,672
397
830
10,628
1,191
2o,788
1,067
898
3,867

449
210
7,000
4,428
460
1,866
3,877
510
164
1,987
345
99
965
303
3,404
345
317
230

2,073
1,307
1,529

780
482
1,177

385

261

204

1,269
920
10,576
77,466
974
34,310
26,208
2,295
367
12,474
1,863
365
7,663
6,608
153,814
1,093
2,572.
280

2,442

14,825
1

35,821
1,129
5,710

5,226
1,077
1,302

7,455
4,184
9,434

3,864
4,323
2,934 I

5,419

19,100

2,043

512,786

98,955

586,434

(611,741)

43,276
5,313
15,144

9,090
5,400
4,236

6,417

7.462

25,517

89,771

1,099,220

188,726

(676,205)

(1,287,946)

APPENDIX IV.
TABLE (D).

I - S u m m a r y of Number of Persons Employed in Munition Trades in
July 1914, 1915, 1916, and 1917.
1

Male
Female
Total

..

J u l y 1914.

J u l y 1915.

J u l y 1916.

J u l y 1917.

1,894.397
227,099

1,879,700
251,900

2,085,601
.514,818

2,188,792
848,422

2,121,496

2,131,600

2,600,419

3,037,214

TABLE ( D ) I I . - J u l y

N u m b e r s E m p l o y e d , J u l y 1914.

1

1

[1266
[1266]
]

Numbers
Enlisted,
July 1914J u l y 1915.

Male.

Female,

j

Male.

Total.

- -

Total private .
Total Government

' 4-'

...' .'
V T

Male.

Female.

Total.

".

L"'s""

n

Male.

1

1.



1

T

Female.

Male.

j 203,089

1,804,000
75,577

275.00
275.0000

210,000
47,702

11,000
1,301

221,000
49,003

1,569.000
121,181

181,000
3,399

1,750,000
124,580

186,000
918

55,000
1

241,000
919

36,786
36,78 6

37,586
1,801

12,500

50,086
1,801

186,800
. 2,719

67,500
1

254,300
2,720

247,586
49,503

23,500
1,301

271,086
50,804

1,755,800
123,900

248,500
3,400

2,004,300
127,300

297,08!)

24,801

321,890

1,879,700

251,900

2,131,600

1,894,397

225,000
2,099

2,045,000
76,496 1

311,786
311,78 6

227,099

2,121,496 j

311,786

1

1

l
j

N u m b e r s Employed, J u l y 1915.

Numbers
Enlisted,
July 1915J u l y 1016.

Female.

Male.

Male.

Total.

Female.

j .

T o t a ll,, P r i v a t e .
Total, G o v e r n m e n t
G r a n d T o t aall

. . .

1,569,000
121,181

181,000
3,399

1,750.000
124,580

144,938
18,390

253,674
90,317
- -

-

151.445
51,730

12,224

227,900

12,224

227,900

12,587

215,676

Total.

N u m b e r s E m p l o y e d , J u l y 1916.

Male.

Female.

Numbers Supplied b y Employment
Exchanges.

Total.

Male.

332,445
55,129

2,010,181
248,237

j 217,578

Female.

I
Metal t r a d e s —
1 . P r i v a t e firms
2. G o v e r n m e n t e s t a b l i s h m e n t s
Chemical
Chemica l an
andd r u b b e r t r a d e s —
1 . P r i v a t e firm
firmss
2. G o v e r n m e n t e s t a b l i s h m e n t s

Totalr

1915-July 1916.

N u m b e r s B r o u g h t in, J u l y 1 9 1 5 J u l y 1916.
Male.

i

*

*s.w;

TABLE ( D ) I I I . - J u l y

Female,

' .

170,000
2.098

. . . . . . . . . ....

N u m b e r s Supplied by E m p l o y m e n t
Exchanges.

Total.

1,634,000
73,479

..
.... j1,820,000
74,397 i

Grand total

-

,
" ,
,
,
N u m b e r s B r o u g h t in, J u l y 1.914- I
J u l y 1915.
N u m b e r s E m p l o y e d , J u l y 1,915.

i

Metal trades—
1 . P r i v a t e firms
2. G o v e r n m e n t e s t a b l i s h m e n t s
Chemica
Chemicall a n d r u b b e r t r a d e s —
1. P r i v a t e firms
2. G o v e r n m e n t e s t a b l i s h m e n t s

1914-July 1915:

405,119
1,677,736
142,047 193,108

. - -

l

186,800
2,719

67,500
1

254,300
2,720

32,850
273

47,194
11,167

34,373
25,370

81,567
36,537

201,144
13,613

101,873
25,371

303,017
38,984

1,755,800
123,900

248,500
3,400

2,004,300
127,300

177,788
18,663

300,868
101.484

185,818
77,100

486,686
178.584

1,873,880
206,721

434,318
80,500

2,31,3,198
287,221

1,879,700

251,900

2,131,600

196,451

402,352

262,918

665,270

2,085,601

514,818

2,600,419

J

Total.

210,537

457,532

210,537

457,532

29,417

246,995

TABLE ( D ) I V . - J u l y 1 9 1 6 - J u l y 1 9 1 7 .
i

,
,
i i i
Numbers Kmployed July
v

T

?

i

j Numbers
Enlisted

i n
1916.

i
i ,

n

1

Male.

Female.

Total.

u

l

y

July

l

9

l

6

N u m b e r s B r o u g h t in J u l y
J u l y 1917.

.

1916-

Numbers I t a p l o j - d July

i

Male.

Male.

Female.

Total.

Male,

i
Metal t r a d e s —
1 . P r i v a t e firm
firmss
2 . G o v e r n m e n t estiiblishment
estiiblishmentss
Chemica
Chemicall a n d R u b b e r t r a d e s —
1. P r i v a t e firm
firmss
2. G o v e r n m e n t e s t a b l i s h m e n t s
Total Private
Total Government
G r a n d tota
totall

1

Total.

1 Male,

120,720
18,322

184,828
54,709

191,665
88,030

376,493
142,739

1,741 8 4 4
229,495

524,110
143,159

2,265,954 \ \
372,654 \J

201,144
13,613

101,873
25,371

303,017
38,984

23,538
2,109

21,426
6,917

18,902
35,007

40.32S
41,924

199,032
18,421

120,775
60,378

3.19,807 h
7 8 , 7 9 9 1/

1,878,880
206,721

434,318
80,500

2,313,198
287,221

144,2."8
20,431

206,254
61,626

210.567
123,037

416,821
184,063

1,940,876
247.916

644,885
203,537

2,585,761
451,453

2,085,601

514,818

2,600,419

164,689

267,880

333,604

601,484

2,188,792

848,422

3,037,214 1

Male.

Female.

-



2 1
2 1

g

2

2

6

'V^6

^

412,054

670,214

4 4 Q 3 4

'
, -

258,160

412,054

670,214

(D) V . - J u l y 1914-July 1917.

Numbers
Enlisted
to
J u l y 1917.

Total.

Total.

j Female.

1

2.010,181
248,237

'

G r a n d t o t aall

j Female.

332,445
55,129

N u m b e r s E m p l o y e d J u l y 1914.

T o t a l Priva
Privatt e . .
Total Government

T ^ & ^ S T

;

1,677,736
193,108

TABLE

Metal trades—
1 . P r i v a ttee firm
firmss
Government establishments
Chemical
Chemica l a nndd r u b b e r t r a d e s —
1. P r i v a t e firms
v . 2. G o v e r n m e n t e s t a b l i s h m e n t s

1.,,.

1917.

N u m b e r s B r o u g h t in u p t o
J u l y 1917.

Male.

Male.

Female.

N u m b e r s E m p l o y e d J u l y 1917.

Total.

Male.

354,110
141,061

1,002,612
333,789

1,741,844
229,495

65,775
60,377

171,981
80,262

Numbers Supplied b y Employment
Exchanges J u l y 1 9 1 4 - J u l y 1910.

Total.

Male.

524,110
143,159

2,205,954
372,654

j - 633,893

199,032
18,421

120,775
60,378

319,807
78,799

Female.

Female.

Total.

.

1,6:14,000
73,479

170,000
2,098

1,804.000
75,577

5-10,658
30.712

648,502
192,728 !

186,000
918

55,000
i

241,000
919

93,174
2,382

106.206 i
19,885 !

1,820,000
74,397

225,000
2,099

2,045,000
76,496

633,832
39,094

754,708
419,885
212,613 \ 201,438

1,174,593
414.051

.1,940,876
217,916

644,885
203,537

2,585,761
451,453

1,894,397

227,099

2,121,490

672,926

907,321 i

1.588,644

2,188,792

848.422

3,037,214

:

l

i

;

j

621,323

1

634,815

1,355,646

634,815

1,355,640

86,938

720,831
720,83 1

A P P E N D I X Y.
TABLE

(E).—Chief Imports, January to October 1917, compared with those of the
same months of 1916.
1917.

1916.

Wood and timber, hewn . .
(loads, tons)
,,
sawn and split .. (loads)
Paper-making materials . .
..
(tons)
Paper and articles of paper
..
,,

910,471
1,367,514
396,735
120;413

1,984,128
3,036,044
690,111
415,439

Iron and Steel and manufactures thereof—
Blooms and billets and slabs
Bars, angles, &c, of steel
Wire rods
..
Wire nails
Hoops and strips
Tubes, pipes, and fittings
Wire (including insulated and electric wires)
Pig-iron
General

Tons.
56,837
55,246
48,385
34,949
9,215
14,793
15,882
109,519
62,249

Tons.
130,207
78,746
65,856
88,216
29,751
26,056
26,746
132,648
125,991

407,025

674,217

187,464

237,949

13,249
12,121
59,133

19,334
10,585
61,584

1

Iron and steel totals
Oil-seed cake
Machinery—
Machine tools
Agricultural
General

January to December 1916.
9,681,377 tons
6,933,767 ,,

Corn and grain
Iron ore..

O

This is the paper which I undertook to write some time ago
for the War Cabinet—for possible use, should the argument be
approved, with those whose opinion we may desire to influence.
C. of
December 12, 1917.

[1223-1]

K.

[This Document is the Property of His Britannic Majesfe^g Government]
Printed for the War Cabinet.

December 1917.

SECRET.

g. isiT

GERMAN AND TUEKISH TERRITORIES

CAPTURED IN THE

WAR.

THEIR FUTURE.

T H E ultimate fate of the German and Turkish territories which have been
seized and are held, almost exclusively by British arms, will no doubt be deter
mined at the Peace Conference; and no definite announcement has been made
prejudging the final decision. I t seems desirable, however, at this stage of the war,
to clear our own minds as to what that decision should in all probability be, and to
marshal the arguments which may be used, whether to our Allies, to neutral States,
or even to the enemy, to explain, and justify it,
When the war began, there was no idea in the minds of the British public, or of
the British Government, of acquiring foreign territory in any part of the globe. A t
that time a long war was not anticipated, except by a few; the main theatres of war
were thought likely to be European, and although British sea power was at once
utilised to cut off from Germany the most valuable of her colonial possessions, and as
soon as Turkey had entered the w ar, to secure the British position at the head of the
Persian Gulf by the capture of Basra, any thought of territorial expansion was
absent, and both the German and the Turkish possessions, which have since been
acquired, were regarded as in the nature of pieces on the chessboard, to be shifted
about or bartered at the end of the war. A succession of British statesmen had
pronounced that our Empire was already large enough, and while rectifications of
frontier would undoubtedly, in the event of an Allied victory, be required here and
there, mainly for the sake of security in the future, it was the map of Europe, rather
than of the world, that seemed to call for reconstruction. Indeed, the only party that
entered the war with a policy of territorial aggrandisement in the forefront of its
programme was Germany herself, who, in her attempts to purchase the neutrality
of England, disclosed that she meant, as the result of victory, to seize the colonial
possessions of France. That the only Power which fought with the avowed object
of annexing other nations' colonies should now scream at the idea of losing any of
her own, might be thought grotesque were it not so truly German.
As the war has proceeded, however, different views have been forced upon the
Allied belligerents as regards Germany. Not only do we now realise how formidable
a danger the German colonies, notably in Africa, might have been, had they been
organised and equipped for war, and how very narrowly" we escaped that peril,
owing to their immature development, but German Ministers of State, professors,
and newspapers, have ever since openly proclaimed to the world in what manner and
with what ambitions they propose to reorganise and drill the recovered German
colonial dominion of the future, so that now there is not a civilised State or a
thinking individual anywhere who is not aware that such a dominion will be a
menace, not to the British Empire only, but to mankind. Simultaneously we have
seen the Turkish Empire, infected with the virus of German militarism, formulate
and proclaim pan-Turanian ambitions; which enable us to discern quite clearly
the part that Turkey is to play in this war plot; while the almost incredible brutality
with which she has sought to extirpate the subject races of Armenians, Syrians,
and Jews, since the war began, would render it a scarcely inferior crime if these
peoples were ever placed under her heel. Thus in the case both of Germany and
Turkey, there has been an ever-growing revulsion of feeling, until the point has
been reached of questioning, not how much it will be necessary to retain, but
whether for the sake of humanity, anything can, in either case, possibly be restored.
There is another point of view from which the position must be regarded, and
which has only emerged into prominence as the war has gone on. Whatever the
ultimate result" of the war, it is unquestionable that Germany has already, in a
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military sense, attained her Mitteleuropa ambition, and has created a solid block
of German influence and Germanised territory from Hamburg to the Bosphorus.
Nor does it seem likely that even if Belgium and Alsace-Lorraine (or a portion of
it) be recovered, and restitution be made to Serbia and Roumania, this block will
be sensibly diminished or weakened as the result of peace. On the contrary, it may
be strengthened by the addition of Teutonised territories, lopped off from Russia
on the East, and turned into buffer States, looking to Germany and Austria for
protection and control. Now, had the Allies been able, or were they still able, to
reconstruct the map of South-East Europe in the manner originally hoped for, which
would have involved the frustration of German ambitions, and the break-up of the
Hapsburg dominion, the situation might have been different, and it might have been
possible to contemplate the restoration, both to Germany and to Turkey, of some, at
any rate, perhaps the greater part, of these external possessions, which have since
passed into our hands. But if the central block remains unconquered by the Allies
at the end of the war, then, to allow it to thrust out its military and economic
tentacles towards the Persian Gulf on the one hand, and the Suez Canal on the
other, and to permit Germany to create another central block in Africa, which would
for ever be pushing northwards to establish connection with the European block,
would be to hand over the future of the Eastern hemisphere to the Germans, and
to give her the precise spoils at which she has aimed. Viewed from this standpoint,
the captured German colonies and Turkish possessions become pledges held in pawn
by Great Britain on behalf of the world, to save the latter from a German domina
tion which, if thus furnished and armed at the outset, would presently become a
challenge to the universe.
I will now attempt to show how, and with what variations, these general
arguments apply to the different areas, in which German and Turkish territories
have passed by acts of war into the hands of the Allies.
T H E TURKISH TERRITORIES.

I will first deal with the Turkish territories, since they fall into a group apart,
and their destiny must be determined by considerations not altogether identical with
those which will guide the disposition of the German colonies. The Turkish
dominions which have been occupied, in whole or in part, by the Allies are:—
1. Mesopotamia, which has been conquered exclusively by British and Indian
troops.
2. Palestine, which is being conquered by British, Colonial, and Indian troops,
accompanied by small French and Italian contingents.
3. Arabia, which with British support in money and arms, has thrown off its
allegiance to Turkey, and has already created the independent Kingdom
of the Hejaz.
4. To these might have been added Armenia, had the Russian armies in the
Caucasus persevered in their effort, or were they even now able to recover,
or were an Armenian army to fight the battles of its country.
The military situation in that part of Asia Minor is, however, too obscure for
any definite forecast to be made at this juncture. But it must be borne in mind
that the Allies are pledged in the most categorical manner to secure the liberation
of the Armenians from the Turkish yoke, and that should that pledge be broken,
not only shall we be dishonoured before the world, but the Armenians, handed back
to their oppressors, will, in so far as they have not already been destroyed, disappear
from the list of peoples.
/.

Mesopotamia.
This area consists of the two former Turkish vilayets of Basra
and Baghdad. The former, at the head of the Persian Gulf, is essential to the
security of a region where for over 100 years the Indian Government has borne the
burden of suppressing piracy, policing, lighting, and buoying the waters, and main
taining the peace and freedom of the seas. After its acquisition at the end of 1914,
the Viceroy^of India assured the inhabitants, who are Arabs, not Turks, that the
latter would not be permitted to return. I t is inconceivable that this pledge should
be broken. I n Baghdad, which is also an Arab, not a Turkish, town and province,
the policy has been from the start to create an Arab Administration under British
protection. For nearly 100 years the main trade of Baghdad has been with India,

there has been a British Political Resident there, the navigation of the rivers and
the irrigation of the land have been carried out by English enterprise, no foreign
Powers until recent years have intruded their heads, and no political influence—
owing to the contiguity of the Persian Gulf and the predominance of British t r a d e 
has been comparable with that of Great Britain. Indeed, no other European
Power had any direct interest or influence in Baghdad; the nearest being Russia,
whose territories were separated from it by a distance of over 500 miles.
Baghdad cannot be given back to the Turks for three reasons: firstly, because of
the vengeance that would be wreaked by them on the inhabitants who had taken our
side; secondly, because the return of the Turk would mean the downfall of the Arab
cause, not in Baghdad only, but throughout Turkish Arabia as far as Syria on the
west, and the Hejaz on the south; and thirdly, because there would at once revive
on the part of Turkey, that subtle Turco-Germanic plot, to which we so nearly
succumbed in the year before the war, the central thread of which was to be the
Baghdad Railway, and which was to carry German influence from the Bosphorus to
the Persian Gulf and the gates of India. That sinister design has been frustrated,
and any British Government would be a traitor to the Empire that permitted its
resuscitation. Turkey under German influence at Baghdad, means Persia under
German influence at Teheran, and German intrigue rampant in all the States on the
western side of India; and let it be borne in mind that, if as the result of the war,
the Mitteleuropa policy of Germany, while in the main victorious, is arrested on the
Western side by the necessity of evacuating Belgium and France, it is only on the
Eastern front that it can expand. Its movement will then be inevitably be towards
Aleppo, the Caucasus, and the Caspian. As the " Kolnische Zeitung " let out the
other day, " the German work of decades is at stake in Mesopotamia." To give it a
focus and rallying ground by reinstating the Turk in Baghdad will be to give
Germany her heart's desire, and to precipitate a renewed struggle for the East.
In the above argument I have assumed that the British will remain in military
occupation of the Turkish possessions which they have conquered until the end of
the war. They may conceivably even extend the area of their conquest. The opposite
hypothesis of a desperate Turco-German attempt to turn them out and recover
Baghdad should not be dismissed. But it does not appear likely to be successful.
//.

Palestine.
The situation in Palestine is somewhat different.
From the strategical
point of view it is equally important not to allow the Turks to resume
possession and control of a country which is the military gate to Egypt and the
Suez Canal. Palestine, armed and fortified, might not merely become a powerful
wall of defence to the Turkish armies on the south, but it would provide a sally
port from which an attack might be made at any time upon the Sinai Peninsula and
the valley of the Nile. Knowing as we do the view of the German strategists about
the supreme importance of the Suez Canal as the nerve-centre of the British Empire,
any British statesmen would indeed be blind who ever allowed the -Turks to
reappear in the Holy Land.
In this case the sentiment and interests of the world will be enlisted on the
same side. They are typified by the fact that the French and Italian flags have been
seen with General Allenby's forces, and that our own Dominions and India will
equally have helped to place the Christian colours once more on the walls of
Jerusalem. The whole world, America included, will wish this to be the last crusade
for the expulsion of the Ottoman Turk, and the recovery of the Holy Places of
Christendom. Whatever be the future form of government in Palestine, whether
it be placed under the Protectorate of a Christian Power or under a condominium
of Powers, or be internationalised, it can never be allowed to return to the Turk. Nor
could the hopes held out to the Jewish race, of a future national home in Palestine,
difficult as in any case they may be of realisation, have the remotest chance of fulfil
ment, if there were to be any prospect of the return of the Turk. W h a t may befall
Syria, in which the French interest is notorious, it is still too early to predict. But
the revolting actrocities that have been perpetrated upon the native inhabitants,
whether Syrian, Arabs, or Jews, in the "regions lying between the Lebanon and
Jerusalem, render it almost impossible to conceive that they shall be exposed again to
that hideous misrule.
Surely the democracies of the New World as well as the Old will insist that a
chance shall be given to the downtrodden but struggling democracies of the East,
whether they be Arabs, Svrians. Jews, or Armenians.

III.

Arabia.
Nowhere will the future of this new uprising require to be more care
fully nurtured and safeguarded than in Arabia proper and the Hejaz. We are
in the main responsible for the movement of King Hussein. Though so far highly
successful, it is not yet so firmly established as to be free from danger, and we may be
sure that as long as the war lasts, and long after, Turkish money and Turkish
intrigue will be directed to breaking up the union of the Arab tribes, and recovering
the Holy Places of Islam. The employment of that arch-enemy and intriguer, the
ex-Khedive of Egypt, is a sufficient evidence of this intention, and among the
unalterable aims of the war a high place must certainly be given to the protection
of the new kingdom of the Hejaz. The best guarantee for its future will be European
influence in Palestine and Syria on the one side, and Mesopotamia on the
other. Between them it will grow into health and strength. Deprived of their
support, it might languish and expire.
I have not said anything here about the Turkish dominions in Europe or in
Asia Minor, because while their exact future will depend upon the progress and
issue of the war, it does not seem likely that they will, as occupied or conquered
territories, be at the disposal of the Allies at the Peace Conference. The expulsion
of the Turk from Europe, which was a part of the original Allies' programme, has
now receded into a shadowy distance. The partitioning on paper of Asia Minor
between European Powers seems likely to have been a purely academic as well as
unfortunate exercise. I t is enough for the present to discuss the fate of what we
have got, without troubling about what we have not.
T H E GERMAN COLONIES.

I now pass to the captured German colonies in different parts of the world.
Here, again, the conditions vary considerably, and each unit or group requires to be
judged by independent standards. No single formula, either of retention or resti
tution, can be applied without qualification to the whole.
/.

Kiao-chau.
This was captured by the Japanese (with some slight assistance from British
troops) in the early days of the war, and is held by them. At that time they gave
what almost amounted to a promise to restore it to China.
But there is not the
remotest chance of their doing this; indeed, they are far more likely to base upon it a
claim to the whole of the German rights, political and commercial, in the interior of
Shantung. A p a r t from the strategic value of Tsing-tau, the conquest has a senti
mental value for J a p a n as wiping out the affront put upon her by Germany after her
first occupation of Port Arthur in the war with China.
Her army and navy are
intact, her financial position has been improved by the war, and she is not likely to
be amenable to any pressure that can be brought to bear by Germany or the Allies to
make her relinquish her prize. Great Britain, at any rate, is in no position to exert
such pressure, since we have already committed ourselves to the support of the
Japanese claim.
//.

The Pacific Islands.
The same conditions apply to the German islands north of the Equator which
J a p a n conquered and holds, together with a promise from Great Britain to support
her claim to permanent possession. Both Australia and New Zealand, in spite of
their deep distrust of Japanese policy, have acquiesced in this decision, in view of the
assistance lent by the Japanese Navy in the early stages of the war in protecting
Australasian convoys and hunting down German raiders.
As regards the other German possessions in the Pacific (principally German
New Guinea and Samoa), the Australian and New Zealand Governments were
invited by His Majesty's Government to send expeditions for their conquest. They
did so, overcame the local resistance, and have administered the islands ever since.
The British Government have refrained from annexation, and have held over the
ultimate destination of these conquests till the end of the war. But there can be
very little doubt as to what it must be. The British Dominions, who have freely
offered and sacrificed their manhood in this war, are as entitled to ask for and to
receive their very moderate return as are any of the Allies.
The security of the
British Empire and of the sea routes throughout the world is their chief concern.
But they are bound also to consider the safety of their own territories, and with the

experience of this war they could not regard without the gravest anxiety the possi
bility of the establishment of German naval bases, submarine bases, wireless stations,
and air stations in the Pacific.
This would expose them to serious danger on the
outbreak of war, would compel them to maintain large naval and military establish
ments, at a cost which their revenues could not support, and would keep the Pacific
in a perpetual ferment.
This war has fortunately eliminated the German flag from
that ocean. - It would be tempting Providence and inviting trouble to permit its
reappearance.
America and J a p a n are as much interested in this decision as
ourselves. The former would hardly welcome the Germans again at Samoa : the
latter have already committed themselves to the support of our claims south of the
Equator. . The Prime Ministers of both these Dominions—Mr. Hughes, Mr. Massey
—and Sir J. Ward, have expressed themselves on their return from England in the
strongest possible terms on the matter. The Federal Labour P a r t y in Australia has
pronounced in equally emphatic language for retention. There can be no doubt that
the whole of the Dominions would regard it as an act of inexpiable desertion if we
were to surrender their claims; and when the Governor-General of New Zealand, in
opening Parliament on the 28th June, 1917, made the following declaration, after
official consultation with His Majesty's Government at home :—
" I h a v e i n f o r m e d m y M i n i s t e r s t h a t t h e S e c r e t a r y of S t a t e for t h e C o l o n i e s h a s a s s u r e d
m e t h a t t h e I m p e r i a l G o v e r n m e n t fully r e a l i s e t h e v i t a l i m p o r t a n c e t o t h i s D o m i n i o n of t h e
d e s t i n y of t h e G e r m a n c o l o n i e s i n t h e P a c i f i c , a n d t h a t w h e n t h e t i m e c o m e s t h e f u l l e s t
c o n s i d e r a t i o n will b e g i v e n t o t h e w i s h e s of t h e N e w Z e a l a n d G o v e r n m e n t " —

he used language which, if at a later date we were to press the Dominions, on
whatever grounds, to acquiesce in concession, would expose us to the charge of a
breach of faith that could never be forgiven.
Should a dispute arise upon this
subject at the Peace Conference, it is inconceivable that we should not receive the
loyal support of our principal Allies, and notably of France, whose soil has been
soaked with the blood of Australian and New Zealand soldiers, voluntarily shed for
her defence.
III.

German Colonies in A frica.

Before dealing with these acquisitions seriatim-—for here again the conditions
are not absolutely uniform—there are certain broad considerations affecting the
policy, past and prospective, of Germany in the African Continent which must be
examined.
At the beginning of the war the Germans possessed the following colonies in
Africa: on the west Coast Togoland, the Cameroons, and German South-West
Africa; on the east coast German East Africa. The total population of these terri
tories was about thirteen millions. The German population was only a few
thousands. Vast sums of money had been spent by the Germans upon the develop
ment of these territories and their provision with docks, harbours, roads, railways,
fortified positions, wireless stations, arsenals, and the elements of a powerful
incipient military and naval organisation. That it was only incipient and had not
been further developed was one of the few strokes of good fortune that have befallen
us during this war. Had it been otherwise the war might very conceivably already
have had another termination.
I need not here recall the history of German colonisation in Africa, because it is
sufficiently well known.
But the long story of calculated savagery and bloodshed
connected with the name of Karl Peters, and with the treatment of the Hereros by
von Trotha, who massacred that unhappy people by thousands, is no isolated
phenomenon. I t has been repeated in the present war by the German treatment of
the Duala tribe, not in a foreign possession, but in their own colony of the
Cameroons, when that territory was invaded by the British and French.
The
argument is pertinent, because it is to such methods and such men that it is proposed
to hand back the German colonies which we have captured, with the added certainty
of the fearful vengeance that would be wreaked upon the wretched natives who have
aided or abetted our cause.
We may be sure that a carnival of blood would be
inaugurated in every territory so restored; it has, indeed, been openly promised in
German East Africa, where the native troops have been kept fighting for Germany
xor over two years largely by threats of the appalling consequences that will ensue
when tne victorious Teuton returns. Truly may the Allied forces (French, British,
iJoer, Indian), who have engaged and expelled this common enemv, say that they
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have been fighting for the future not so much of the white peoples of Europe as of the
black races of Africa itself.
The experience of the war has taught yet another lesson.
We now see
that these German colonies have not been colonies in the real sense of the
term, i.e., communities organised for the suppression of barbarism, the spread
of civilisation, the social and moral elevation of the people, the growth of
legitimate trade. Germany, in her own interests, has not been indifferent to
economic development. But, far more than marts, her possessions have been turned
into parade grounds for drilling native troops, nests of plotting officials and con
cealed machine guns, jumping-off grounds for attacks upon neighbours or rivals.
They have been not merely a scourge to the native inhabitants, but a pest to the
continent as a whole.
Neither can it be argued that the German colonies in Africa have been required
as an outlet for the surplus population of Germany herself. In the first place, for
the last quarter of a century Germany has ceased to have any considerable surplus to
dispose of; and with the diminishing birth-rate, still further reduced by the ravages
of war, she is unlikely to have any for a generation to come. If she had, Africa is the
last destination to which she would send them. " A place in the sun " is not an
argument that any German could truthfully employ, seeing that the African sun, in
the majority of the territories which she either has occupied or still more aspires to
occupy, is sufficient to render European settlement and child-bearing on a large scale
impossible. Finally, we may take the test of the actual European population of the
German African colonies before the war. After forty years of effort it only amounted
to some 20,000 of both sexes and all ages in territories that aggregated 1,000,000
square miles.
I t is fair to say that not even the Colonial party in Germany makes much use
of so double-edged an argument.
There the possession of a Colonial Empire is
openly advocated on two grounds, and two only : (a) for the sake of economic advan
tage; (b) because it is essential to German world power.
The first of these reasons has taken on a new form since the war. The German
Empire, we are told, must be entirely self-supporting in the future, with a view to
the next war. A Tropical Empire is a necessary adjunct to the Mitteleuropa
Empire. Rubber is especially important, and Hindenburg has openly proclaimed
that " raw materials are necessary for the maintenance of our people and for war
munitions which we cannot produce at home."
An even more unblushing avowal is made of the military value to Germany of
a great African dominion in the future.
Lest there should be any doubt as to the
nature of these ambitions, I will quote four representative German opinions,
delivered in the course of the war. The professors, as usual, are in the van.
Professor Hans Meyer thus expatiates :—
O u r g r e a t e s t colonial a i m i n w a r , a s i n p e a c e , is t h e f o r m a t i o n of a solid C e n t r a l African
C o l o n i a l E m p i r e , i n w h i c h M o z a m b i q u e , A n g o l a , a n d t h e i s l a n d s in t h e Gulf of G u i n e a will
t a k e t h e i r p l a c e . B u t G e r m a n C e n t r a l Africa c o u l d n o t e x i s t u n l e s s i t w e r e b o u n d t o t h e
m o t h e r c o u n t r y b y a c h a i n of n a v a l points d'appui,
for w h i c h t h e P o r t u g u e s e p o s s e s s i o n s of
Guinea, Cape Verde Islands, Madeira, and t h e Azores are clearly d e s i g n e d . "

Professor Delbruck is even more explicit.
In return for the evacuation of
Belgium, Germany is to demand and to receive from the Allies—
t h e w h o l e of C e n t r a l Africa, S e n e g a m b i a , S i e r r a L e o n e , t h e G o l d C o a s t a n d D a h o m e y ,
Nigeria a n d L a g o s , t h e C a m e r o o n s , S a n T h o m e a n d Principe, t h e F r e n c h a n d Belgian Congo,
Katanga and Northern Ehodesia, Nyasaland, Mozambique and Delagoa Bay, Madagascar,
Z a n z i b a r , B r i t i s h E a s t Africa, U g a n d a , P o n t e D e l g r a d o , in t h e A z o r e s ; P o r t o G r a n d e , in t h e
Cape Verde I s l a n d s . "

It is difficult to find in the above catalogue what is left to anyone else (apart
from North Africa, which would be reserved for the next war) except the Transvaal
and the Cape, which are no doubt to be handed over to a reconstituted and friendly
Boer Republic.
The " Vossische Zeitung " is not far behind the professors :—
" W e w a n t a C o l o n i a l E m p i r e in C e n t r a l Africa, t o i n c l u d e t h e C a m e r o o n s , t h e Congo,
P o r t u g u e s e W e s t Africa, G e r m a n S o u t h - W e s t a n d E a s t Africa, a n d p o r t i o n s of P o r t u g u e s e
E a s t Africa a n d B h o d e s i a .
T h e s e t e r r i t o r i e s comprise, a solid C o l o n i a l E m p i r e w h i c h will
satisfy o u r w o r k e r s . "

Nor was the official imprimatur wanting, for the " German Imperial Gazette
for the Eastern Army " stated in the early days of the war that in addition to
conquests at the expense of Great Britain, Germany intended to acquire the Belgian

and French Congo and the Portuguese colonies on the East and West Coasts of
Africa, so that there should be ' a great block of German colonies from the Indian
Ocean to the Lakes and from the Congo to the Atlantic."
Finally, the real inwardness of the plan is disclosed by Franz Kolbe, a prolific
writer on colonial affairs (." Deutsche Poiitik," December 22, 1918) ;—
;

" T h e b l a c k g a r r i s o n t r o o p s i n t h e C a m e r o o n s a n d i n G e r m a n E a s t Africa h a v e g i v e n
s u c h e x c e l l e n t a c c o u n t of t h e m s e l v e s u n d e r t h e l e a d e r s h i p of G e r m a n officers t h a t o n e m a y
affirm c o n f i d e n t l y , if C e n t r a l Africa b e c o m e s G e r m a n a n d o u r G e r m a n c o l o n i e s a r e g i v e n b a c k
to u s , G e r m a n C e n t r a l Africa, a d e q u a t e l y s u p p l i e d w i t h m u n i t i o n s , c o u l d h o l d o u t for t h e
longest war.
T h e l a r g e r t h i s G e r m a n C o l o n i a l E m p i r e is t h e m o r e t r o o p s will i t b e a b l e to
f u r n i s h , t h e m o r e r i s k y will a n a t t a c k u p o n i t b e for o u r e n e m i e s , a n d t h e m o r e e n e m y t r o o p s
will o u r g a r r i s o n t r o o p s k e e p e n g a g e d i n Africa in t h e e v e n t of w a r . "

We shall then indeed be foolish if we do not recognise that the objects of German
ambition in Africa are fourfold :—
(a.) The recovery of the whole of her recent colonial possessions.
(&.) The destruction of the rival powers and possessions of Britain, France,
Belgium, and Portugal,
(c.) The creation out of these spoils of a great Central-African German
dominion, " an India in A f r i c a " as it is frequently defined by German
writers.
(d.) The creation in this dominion of a powerful army of well-armed and
well-drilled black soldiers, who would act, firstly as a garrison of the
conquered territories, secondly as an army of offence and aggression
against the rest of Africa, thirdly as a valuable auxiliary force for
employment in extra-African theatres of war.

Creation of a Black Army.
I t is to the last of these objects that I desire to call particular attention, for it
portends a danger not only to every European State t h a t owns territory in Africa
but to civilisation itself. I t is doubtful whether before this war any such idea had
taken root in the German mind. But amid many revisions of popular estimate
that the war has brought about, none has been more startling than the discovery
of the value of the coloured fighting man. Formerly he was regarded as a negligible
quantity in European warfare or against European troops armed with all the
resources of civilisation. The Indian army of Great Britain was regarded as a
possible exception, due to its martial traditions, its long training under British
officers, and its frequent experience of war.
But from Africa no such portent
was expected. However, ex Africa aliquid semper novi has been the sequel. The
French have extensively employed their Senegalese troops at Gallipoli, Salonica,
and on the Western front with results that have been surprisingly good.
Our
Nigerian troops in assaulting difficult positions on the Cameroons border behaved
in a manner that would have been commendable in the case of British infantry. The
Congolese under Belgian officers have done good service in German East Africa,
and in the same district the coloured German troops, under German leaders, have
sustained a three years' fight against all the forces that we could bring against
them, with a staunchness and loyalty that have compelled admiration.
The
" Kolnische Zeitung " writes as follows about this achievement:—
" T h e r e w e r e a b o u t 1 5 , 0 0 0 n a t i v e t r o o p s , w i t h p e r h a p s 3 , 0 0 0 E u r o p e a n s , all b a d l v
a r m e d w i t h insufficient a r t i l l e r y a n d s u p p l i e s . Y e t t h i s s m a l l a r m y h a s k e p t t h e E n t e n t e
a r m y of a b o u t 2 0 0 , 0 0 0 m e n b u s y .
I n v i e w of t h i s l a t t e r f a c t , i t is a g r e a t p i t y t h a t
G e r m a n y h a d n o t a colonial a r m y a b o u t five t i m e s a s big.
H a d this been the case the
E n t e n t e w o u l d n o t h a v e b e e n a b l e t o b r i n g s u c h v a s t n u m b e r s of c o l o n i a l t r o o p s t o t h e
E u r o p e a n t h e a t r e of w a r .
A t p r e s e n t t h e r e is n o t h i n g to p r e v e n t E n g l a n d a n d P r a n c e
from c o n t i n u i n g t o e m p l o y v a s t h i t h e r t o u n t a p p e d r e s o u r c e s in t h e w a y of c o l o u r e d m a n 
power.
E x p e r i e n c e of t h i s w a r h a s s h o w n t h a t t h e E a s t A f r i c a n n a t i v e , if sufficiently
t r a i n e d a n d l e d b y E u r o p e a n s , m a k e s a n efficient soldier, w h i l e t h e S o u t h - W e s t African is
a n e v e n b e t t e r soldier g i v e n s i m i l a r c i r c u m s t a n c e s .
I n future, in order to p r e v e n t h e r
colonies f r o m b e i n g o v e r r u n b y o t h e r p e o p l e s , G e r m a n y m u s t u t i l i s e t o t h e full t h e s e
r e s o u r c e s of m a n - p o w e r .
S u c h of t h e s e n a t i v e s a s h a v e h i t h e r t o n o t b e e n s u b j e c t
to
G e r m a n y m u s t c o m e u n d e r h e r r u l e , w h i l e all foreign c o l o n i e s w h i c h h a v e m a d e w a r a g a i n s t
G e r m a n colonies m u s t b e c o m e G e r m a n p r o p e r t y .
A colonial a r m y m u s t b e c r e a t e d for
colonial n e e d s , , a n d m u s t n o t b e u s e d i n E u r o p e .
A big colonial a r m y b a s e d u p o n l o n g
service a n d r e t e n t i o n of t i m e - e x p i r e d s o l d i e r s i n r e s e r v e w o u l d b e e x c e l l e n t for t h e e c o n o m i c
d e v e l o p m e n t of G e r m a n y ' s old a n d n e w c o l o n i e s , a s d i s c h a r g e d s o l d i e r s c a n b e m a d e i n t o
useful l a b o u r e r s .
G e r m a n y m u s t h a v e a strong colonial a r m y t o s t r e n g t h e n her position,
a n d at t h e s a m e t i m e w e a k e n t h a t of h e r e n e m i e s , w h o m u s t n e v e r a g a i n b e a l l o w e d to b r i n g
coloured t r o o p s to t h e i r a i d in E u r o p e . "

I t will be observed that the above paragraph contains (1) a disclaimer of the
intention of Germany to employ such a force outside of Africa, (2) the suggestion
that a? similar disability should be accepted by Great Britain and France. I n the
present position of affairs we can well appreciate the nature of this bargain. For
many years to come a native African army could not hope to vie with the coloured
armies of Germany's chief rivals.
But when it had attained the requisite
dimensions and strength, the bargain, if ever concluded, would become " a scrap
of paper," and we might witness the appalling spectacle of an armed black host
let loose upon the world.
Even were such a prospect not realised, the initiation of the above programme,
in its more limited application, would have fearful consequences. For even if we
were not driven to counter-measures in the organisation of an African army, which
public opinion in England would be slow to tolerate, we should have inflicted
upon Africa the very curse from which it is our avowed object to save Europe, viz.,
the curse of militarism, naked and unashamed. To such a consummation must the
creation of a German Colonial Empire in Africa inevitably lead.
Future Developments

of War.

A scarcely less important consideration, in its bearing upon the decision to
be arrived at, is the development that has already taken place in this war, and the
menace that is involved for the future, in the use on an extended scale of submarines,
mines, air fleets, and wireless telegraphy. We already have ample experience of what
the submarine can do even when its recognised bases are confined to ports on the
German and Belgian coasts. Emerging from securely defended ports in East and
West Africa, its efforts co-ordinated and controlled by wireless installations in
touch with the German Admiralty in Berlin, its potentialities for mischief would
be almost limitless. We may safely assume that the next declaration of war will be,
if not preceded by, at least simultaneous with a, " ruthless'' surprise attack on all
enemy shipping shipping, naval or mercantile, within reach; and that the move
ments of troops, munitions and civil supplies will be rendered difficult to the verge
of impossibility. On the outbreak of the present war one of the first concerns of
the British Navy was to root out the naval bases of the enemy, to round up his
scattered raiders, and to protect the Australasian and South African transports.
I t did not prove an easy task. When these African ports are defended by guns,
by minefields, and by submarine squadrons, it is more than doubtful if the navy
will prove equal to the task of reducing them while also containing the German
High Fleet. When, further, the German stations in Africa are connected by air
fleets and plentifully supplied with aerodromes, and when the movements of the
cruisers from her harbours are directed from the air, we can understand how
formidable a base of pirate operations Africa might supply.
Not the least
disquieting feature of this scientific equipment is the enormous advantage it will
confer on the aggressor, particularly if he is devoid of any regard either for
treaties or conventions or for the ordinary dictates of humanity. ,
Perhaps we shall best visualise this danger if we imagine- what would have
happened if at the outbreak of the present war the Germans had enjoyed the
advantages which they are now bent upon creating. Their raiders slipping out from
secure ports on the eastern and western coasts would have scoured the Indian
Ocean on the one side and the Pacific on the other. The damage wrought by the
solitary " Emden " is a sufficient indication what a swarm of such hornets might
have done.
There would have been no question of Indian or Australian troops
coming to European theatres of war. On the contrary, many of those regions would
themselves have been exposed to attack. As it is, the seas to the east of Suez, though
subject to the risk of an occasional corsair and of the mines scattered by him, have
been absolutely immune from submarine attacks. With the increasing power and
range of submarines, starting from African harbours, the eastern seas will in
future be as perilous as the Mediterranean or the Atlantic have been in this war.
General

Considerations.

The danger here sketched is not one that would threaten the British Empire
or British interests only. Every Power that has possessions or interests in Africa
is equally concerned. Every nation to whom the free navigation of the seas is vital
is involved. All the countries situated round the basin of the Indian Ocean would
be swept into the same net. A similar menace, launched from the West African

ports, would await America in the Pacific.
The British Empire, if it were to
acquiesce in any such development, would be committing voluntary suicide. Other
nations would oe permitting a weapon to be forged that would later on be held a t
their own throats.
There is yet another general consideration that applies to all of these cases. I
have cited the unconcealed German threats of reprisals against all the weaker
European Powers in Africa who have opposed her in this struggle.
Unless we
were to support them—which would mean another war—the Portuguese and
Belgian colonies would be the first to go. But an even worse catastrophe would be
the vengeance that would be wreaked upon the native populations of German
territories, supposing these to be restored, and the effect that would be produced
upon the inhabitants of adjoining and mainly British possessions.
When the
Germans were leaving the Cameroons they told the natives " we are leaving now,
but we shall come back soon," and everyone knew what that meant. U p to the end in
East Africa the dwindling German force was only kept alive by the assurance that
the Germans would return, and by the awful threats of what would happen when
they did. Von Lettow's expiring effort to his attenuated band of native soldiers
was the amiable assurance that when the colony was handed back " every deserter
will be hung."
Long ago we were informed that a declaration that the Germans would
never be permitted to recover East Africa would mean an immediate cessation of
the struggle. But months of further fighting had to take place and hundreds
cf lives to be sacrificed because we were afraid of the taunt of Imperialistic aims, and
of the sentimental scruples of only a small fraction of the community.
To an
African native the reappearance of the German will mean that the German has
beaten the British. I n his unsophisticated logic it is the vanquished not the
victor who disgorges the spoils.
Many months ago the " Frankfurter
Nachrichtung " summed up the situation in a single sentence, to which there is
nothing to add:—
" T h e m a i n t e n a n c e of o u r c o l o n i e s will b e t h e m a n i f e s t a t i o n t o t h e n a t i v e s t h a t we h a v e
won the w a r . "

Let me now proceed to apply these arguments to the several German colonies
in Africa which have fallen into our hands.
Togoland.
This is the smallest of the German African colonies. But still it is one quarter
the size of Germany, and has a population of 1,000,000. I n Lome it possesses a
useful port. But its importance in the present conflict was, or might have been,
that it possessed a very powerful wireless installation, placed well in the interior
at Kamina, which could talk to Berlin and scatter its messages far and wide over
the Atlantic. The swift advance of the British forces brought about its destruction
within three weeks of the outbreak of war; but this speedy success could hardly be
repeated.
The Cameroons,
This colony is half as large again as Germany.
I t has a population of
4,500,000, of fair to good fighting qualities. Protected by difficult country on
most of the western border it is a proved menace to Nigeria. With another year
of preparation the principal harbour, Duala, could have been made impregnable,
and the nature of the country is such that any offensive operations against the
colony must almost necessarily begin with the reduction of Duala. The capacity
of the harbour is illustrated by the fact that when we captured it we found some
score of ocean-going craft that had taken refuge there. The strategic importance
of the colony is that, like Togoland, it is posted on the flank of the Cape, and
is within striking distance of the West African trade route.
There has been a provisional partition of both these captures between the
British and the French.
Whether this be adhered to or departed from in the
post-war arrangements it is of equal importance to both countries that their West
African possessions should be freed from the menace which a German base at
Lome, or still more at Duala, would create. Herr Franz Kolbe, whom I have already
quoted, has been kind enough to tell us ( Deutsche Politik," February 1917) in
what way the Germans propose to use the West African position which they hope
[1223]
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to construct out of the war. After assigning to Germany as indispensable the whole
of her old colonies, the Belgian Congo, French Equatorial Africa, and Angora, he
says:
" T h e w h o l e c o a s t of W e s t Africa f r o m t h e m o u t h of t h e C r o s s R i v e r t o t h e m o u t h of
t h e O r a n g e R i v e r w o u l d b e in G e r m a n p o s s e s s i o n .
W h e n one only r e m e m b e r s w h a t
i m m e n s e a c h i e v e m e n t s w e r e p e r f o r m e d b y t h e ' E m d e n ' in t h e I n d i a n O c e a n a n d b y t h e
' K a r l s r u h e ' i n t h e A t l a n t i c , w i t h o u t a n y n a v a l b a s e , w i t h o u t a n y p o s s i b i l i t y of r e p l e n i s h i n g
i n p o r t t h e i r s u p p l i e s of m u n i t i o n s , food, & c . ; it will b e r e a l i s e d w h a t t h e fortification of half
t h e W e s t C o a s t of Africa w o u l d signify for G e r m a n y a n d for E n g l a n d .
A s s o o n a s , in a n e w
w a r , t h e S u e z C a n a l is c l o s e d a g a i n s t E n g l a n d b y t h e T u r k s , all traffic b e t w e e n E n g l a n d a n d
I n d i a , A u s t r a l i a , a n d S o u t h Africa m u s t g o r o u n d t h e C a p e of G o o d H o p e . B u t t h e n all t h e
s h i p p i n g m u s t p a s s t h e c o a s t of G e r m a n C e n t r a l Africa.
I t w o u l d b e i m p o s s i b l e for E n g l a n d
a n y l o n g e r t o c o n c e n t r a t e h e r w h o l e fleet i n t h e N o r t h S e a a n d t o m e n a c e G e r m a n y .
She
w o u l d b e c o m p e l l e d t o s t a t i o n a c o n s i d e r a b l e fleet i n S o u t h Africa for t h e p r o t e c t i o n of h e r
t r a d e , a n d t h a t w o u l d m e a n a n o t i n c o n s i d e r a b l e w e a k e n i n g of h e r forces in E u r o p e a n
waters."

Togoland may seem a small thing and the Cameroons not a very large one. I
ask why should we offer to Germany the nucleus of a West African dominion which
we know is to be used to our detriment, and which will become a certain breeding
ground of intrigue, mischief, and every form of public danger.
German South-West
Africa.
- This territory, defended by the Germans with some 8,000-10,000 men, and pro
vided with a powerful long-distance wireless installation at Windhuk, as well as with
other wireless stations on the coast, was conquered by the Union of South Africa
Forces under General Botha, after a brilliant six months' campaign, in 1915. Its
geographical position, the circumstances in which it was originally acquired by
Germany, the objects to which it was put, and the circumstances preceding its
invasion and conquest by the Union forces, render it inconceivable that this province
should be handed back to Germany save under conditions that would involve the
disruption of the British Empire.
The weakness and procrastination of the British
Government in the early Eighties, that impelled Bismarck to the annexation of this
territory by Germany, have never been forgotten in South Africa.
But few persons
even there realised the formidable nature of the peril that was in course of erection
on their borders. The war opened their eyes to the risks that they had run. They
found that the territory had become a storehouse of munitions and men, intended for
use against themselves; that the intrigues of Germans at their door had lit the flames
of civil war, and that they were in the hateful position of having to turn their arms
against their own kindred before they could proceed against the foreign foe.
To
South Africans the return of this territory to Germany would mean the sacrifice of
all their efforts, the revival of an ever-present menace on their borders, and a
tremendous stimulus to the forces of sedition, always smouldering below the surface
in that country of racial problems and passions.
General Botha himself stated in
August 1915 : 
" O r i g i n a l l y I s a i d t h a t I w a s n o t g o i n g t o G e r m a n S o u t h - W e s t Africa w i t h t h e o b j e c t of
land-grabbing. I m u s t , however, say t h a t this a t t i t u d e h a s since been considerably altered,
o w i n g t o t h e K a i s e r ' s t e l e g r a m , in w h i c h h e s a i d : ' I will n o t o n l y a c k n o w l e d g e t h e i n d e p e n 
d e n c e of S o u t h Africa, b u t I will e v e n g u a r a n t e e i t , p r o v i d e d r e b e l l i o n is s t a r t e d i m m e 
d i a t e l y . ' F o r t h i s r e a s o n I feel t h a t i t is i m p o s s i b l e t o r e t u r n t h e t e r r i t o r y t o t h e G e r m a n s . "

General Smuts said at about the same time :-—
T h e p e o p l e of S o u t h Africa m u s t n o w a s k t h e m s e l v e s : ' A r e w e g o i n g t o s t i c k t o t h i s
c o u n t r y w h i c h w e h a v e so b r i l l i a n t l y c o n q u e r e d ? ' I t s e e m s a s c l e a r a s n o o n d a y t h a t if
S o u t h - W e s t Africa d o e s n o t b e l o n g t o t h e U n i o n in f u t u r e t h e d a y will c o m e w h e n t h e U n i o n
will b e l o n g t o G e r m a n S o u t h - W e s t A f r i c a . "

I t is needless to argue the case further. The British statesman does not exist
who would dare to propose restitution. Nor even if the Germans were so triumphant
in the war as to be able to dictate their own terms is it conceivable that any South
African Government would be found to consent to evacuation.
There, at least, the
die is cast.
German East Africa.
Here we approach by far the most important of these African problems.
German East Africa is twice the size of Germany. I t has a population of about
71 millions, including some of the best fighting material in Africa. On the north

it threatens the British East African Protectorate, whose vital nerve, the Uganda
Railway, runs for a great part of its length not far from the German border. On
the west it is covered by Lake Tanganyika, and, with command of the lake, it is a,
menace to the Belgian Congo. To the south it threatens alike the Protectorates of
Nyasaland and Northern Rhodesia and the neighbouring Portuguese possessions.
Its greatest strategic importance lies, however, in its eastern frontier—a line of
nearly 500 miles of coast facing the Indian Ocean. I n Tanga, Dar-es-Salaam, and
still more in Kilwa Kisiwani, it possesses good and defensible harbours,
and the possibilities of the Rufigi delta as a lurking-place for marauders
were demonstrated by the " Konigsberg" episode.
With the diversion of
shipping from the Suez Canal round the Cape of Good Hope—which h a s
taken place during this war and would assuredly be necessary again-—it
lies on the very flank of the trade routes to India and the Far East. This territory
has been the scene of embittered fighting, prolonged for more than three years, and
only now terminated. The enemy possessed a native army of at least 18,000 men, well
disciplined and capably led, with a plentiful supply of rifles, guns and ammunition.
At the outset the British forces, not organised for war, were greatly outnumbered,
and could not protect even our own territory. The tide was turned when, in 1916,
General Smuts appeared on the scene with a large South African force and a con
tingent from Rhodesia.
Since then these troops have been replaced for the most
part by native forces and by Indian troops and men from other parts of Africa.
There have been great obstacles to be overcome—fighting over marshes, across moun
tains and deserts, in dense bush ; but gradually the enemy has been driven back, and
the end has come.
The question for settlement is, Can this great possession, for the conquest of
which so much'blood, both European and native, has been shed, which has at last
been recovered by efforts in which so many parts of the Empire have loyally joined,
and which in the hands of the Germans is fraught with such infinite possibilities, for
exploitation on the one hand, for military and naval mischief on the other, ever be
allowed to revert to German hands?
I t is the crucial case of the entire problem,
the test by which the future of Africa and, as I think, of the Eastern Empire oi Great
Britain will be decided. No effort, intrigue, pressure, menace will be wanting on
the part of Germany to recover it. Dr. Solf, the German Colonial Secretary, has
described its rendition as an unalterable and irreducible condition of peace. Ger
many will endeavour to set it Aff against the evacuation of Belgium or the restitution
of Alsace-Lorraine or the war aims of one or another of the Allies in Europe.
No
stone will be left unturned to sow dissension between the latter, and to represent the
selfish and Imperialistic ambitions of Great Britain if she refuses, at whatever cost,
to surrender it, as responsible either for the continuance of the war or the humilia
tion of this or that European Power or the rupture of the Entente.
And yet I have no hesitation in declaring that the Government which, except
under the compulsion of serious defeat, consented to give back German East Africa
would be untrue to its trust, and would inflict an injury upon the Empire and to the
future peace of the w orld for which generations still unborn would pay the price and
execrate the authors. I pass by the arguments, every one of which is valid in this
case, about the loss of prestige and the suffering to the native peoples that would
ensue from our concession. I say nothing about the almost incredible sacrifices that
have been made by the white population of British East Africa, who confidently
expect that security for the future will be their minimum recompense, or about the
expenditure that will be entailed if the British and German Protectorates embark, as
will be almost inevitable, upon a competition in armaments which will both throw
back the peaceful progress of East Africa and lead straight to future wars. Neither
do I here lay stress upon the claim that will undoubtedly, and with good reason (for
the Indian army has contributed largely to the conquest of the country) be set u p
by the Indian Government to a share for its surplus population in the future settle
ment and colonisation of these territories, containing as they do so many empty
spaces, so well suited to the conditions of Indian agriculture and life—though it
will be remembered that this claim was most powerfully urged by the Indian
representatives at the Imperial W a r Cabinet last Spring.
I prefer to rest my case upon military, strategical, and political considerations.
General Smuts stated the case from the point of view of the British Empire when
he said in May 1917 : 
r

" We are now in the happy position of having a through line from Egypt to the Cape,
and of having no danger, either on the Atlantic seaboard or the Indian seaboard, to our

essential sea communications as an Empire. What will happen to these communications
after the settlement nobody knows. But I hope it will be borne in mind that East Africa
gives us not only this through line of communication from one end of the continent to the
other, but that East Africa also ensures to us the sea road round the Cape, and also the
sea road through the Bed Sea.''

'A New Monroe

Doctrine.

I regard the case in an even wider perspective, for it seems to me that for no
European Power, using either the Suez Canal and Red Sea routes or the Cape route
as a means of communication with the East; for no State with interests or posses
sions in the Indian Ocean or beyond ; and for none of the Australasian Dominions of
Great Britain, will national existence or trade be secure so long as this tiger-power
is waiting ready in the event of war, or perhaps even without it, to spring forth from
his lair on the African coast.
Let us assume that the United States of America
were responsible for Egypt and the Soudan, for Mombasa and Zanzibar; that they
had, after a costly and exhausting war, set up a great self-governing community of
white races in South Africa; and, lastly, that they had assumed and borne for a
century and a. half the burden of maintaining peace and order in the vast continent
of India and preparing its peoples by slow stages for self-government, would they
tolerate for one moment the reinstailation, after he had once been detected and
crushed, of this arch-robber, the bandit of humanity, on their flank ? N o ; there
would be a Monroe Doctrine for Africa as there has been for South America, and
with an even stronger justification.
Similarly, if the American Republic were a
great colonial Power, and if it had in the passage of time thrown out a number of off
shoots, which had grown into powerful and free communities anxious to develop
their own ideals and to build up the national and economic fabric of their several
States in peace and security on a non-militarist basis, would its Government regard
with equanimity the foundation by an openly hostile and treacherous enemy of
military and naval bases, great armies and arsenals, and points of vantage by land
and sea, designed for no other purpose than to thwart this pacific purpose and to
secure the future mastery of the world? Again the answer would, I feel sure, be in
the negative.
Let rne pursue for a moment the argument based on the analogy of the Monroe
Doctrine. What the United States have felt compelled from motives of self-interest
and national security to lay down in the case of Central and South America, viz.,
the policy of hands off, other nations, including ourselves, have been obliged to adopt
elsewhere. For three centuries the freedom of the Low Countries, i.e., the principle
that the mouths of the Scheldt and the Rhine, with their great strategical oppor
tunities, shall not be in the occupation of an aggressive military Power, whether it
was Spain, the France of Louis X I V , or the France of the Revolution and Napoleon,
has been the corner-stone of the Continental policy of Great Britain. It was for this
reason that the neutrality of Belgium was guaranteed by Treaty in 1839, and the
violation of that neutrality by one of the signatory Powers was the immediate cause
of our entering the war in 1914.
For similar reasons Great Britain has not allowed, and could never afford to
allow, a rival Power^ to establish military or political ascendancy in Egypt,
Afghanistan, or Tibet, because any such rival preponderance would jeopardise, on
the one side our connections with India, on the other side the security of India itself.
We have even fought several wars in defence of this basic principle. J a p a n would be
similarly bound to resist any attempt to set up a foreign military domination in
Manchuria, Have not the Overseas Dominions of Great Britain an equal right to
formulate such a doctrine in their own defence ? They are in many ways in the same
kind of position to-day that the United States were in 100 years ago, i.e., they have
small populations but immense territories to develop, and they wish to be free to
devote their entire energies and resources to this task, without the perpetual terror
of an armed burglar at their gate. They have no wish to interfere with existing
States or Powers, or to win territories at the expense of others.
The colonies of
Belgium. Portugal, and Holland find their chief safeguard in the attitude and policy
of Great Britain. Belgium and Portugal will, in fact, be the principal gainers by a
policy of hands off to Germany in i^frica, since without it they will sooner or later be
forced to succumb.
I t can scarcely be less welcome to France, with her
considerable colonial territories in the interior and on the. West Coast of Africa, and
with her island possessions of Madagascar and Reunion in the Indian Ocean.

Conclusion.
I arrive, therefore, at the conclusion that, except in the case of a complete Allied
defeat in the war, when the terms would be imposed by the enemy rather than laid
down by us, none of the German colonies in Africa should be given back to her, and
that the Allies, including America; should, in the widest interests of the future peace
of "the world, be invited to give a unanimous support to this principle. An Africa
without Germany will have a chance of developing on the lines of civilised progress.
An Africa with Germany will become a cockpit of sanguinary conflicts and
pernicious ambitions.
"ossible Criticisms.
But there are certain criticisms to which this policy will doubtless be exposed,
and which I should like before concluding to meet. I t may be said that the loss
of her colonies will constitute a permanent root of bitterness between Germany and
the Allies, and that we shall, in fact, be creating a new Alsace-Lorraine in inter
national affairs. This is, I think, a complete misunderstanding of the attitude of
the Germans towards their colonies and of the part which the latter fill in German
national life and sentiment. The German colonies are in no sense an integral feature
of the life of the German people. They have played no part in its past history, and
form no element in the ordinary peaceful citizen's social and political horizon.
While one white British subject in every four lives in a British dominion or colony,
only one German in four thousand lives in a German colony. To German national
sentiment the fate of the whole of the German colonies is of infinitely less moment
than the fate of Alsace-Lorraine, of Posen, of Schleswig-Holstein, or of the German
population of Bohemia or of Courland.
Their loss would be regarded not as an
amputation inflicted upon the living body of the German nation, but as a war
indemnity paid, not in money, but in large undeveloped resources. On the other
hand, the German colonies have most certainly formed an integral element in
Germany's schemes of ambition and conquest. They have not been the outcome
of a natural process of growth, but were acquired as stepping-stones in a deliberate
policy of world-expansion which could only be realised at the expense of other
nations, and more particularly of the British Empire. To quote the language used
before the war by Herr von Heydebrand : " Colonial policy is only the beginning of
our plans for conquest in world politics." The restoration of the German colonies
will only tend to confirm Germany in the policy underlying this sentence.
Their
retention by the Allies, while inflicting no irremediable injury on the national life of
Germany, will mark the bankruptcy of that policy, and thereby pave the way to a
condition of things in which the warfare between the British and German Empires
will not be an inseparable feature of their future existence.
Nor is the possession of colonies an essential to Germany's future as a great and
prosperous European Power. Austria-Hungary is a great Power, but has never
embarked on a policy of colonial expansion, and her inferiority to Germany has been
due not so much to the absence of colonies as to general backwardness of development
and weaknesses due to her composite internal structure.
Even in the case of
Germany her colonies have, as a matter of fact, hitherto played only a very small
part in her economic life.. She has drawn infinitely less of her economic strength
from them than she has,irom the raw materials of the British Empire and from her
free access to the British market. So far as the question of prosperity goes, what
Germany requires is not so much colonies as freedom from an economic boycott. Of
course, she would prefer to have a great tropical dominion under her own exclusive
control, either in direct contact with Central Europe, or else sufficiently large and
powerful to hold its own throughout a long w a r ; but from the point of View of the
peace of the world it is obviously better that Germany should not be in that position,
but that if she offends the world at large by her actions she should run the risk of
economic boycott.
The power of enforcing this boycott is one to which believers
in the League of Nations attach the greatest importance, and its application would
be obviously frustrated if Germanv could control within her territories the whole of
the tropical products which she desires.
It may also be pointed out that a wholesale is far more likely than a partial
connscation of Germany's possessions in Africa to extinguish her colonial ambitions,
oy cutting them off at the root. If she be left with her West African colonies she
win not resc till she has expanded them at the expense of her neighbours. If East
w^ai!S
'
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tropical dominion will always be flitting
before her eyes and beckoning her on
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Another question that is sometimes raised, though as it seems to me with
singularly slender justification, is that of the ethical right of Great Britain
or any other victorious Power to retain the colonies which she has won by
conquest in war. The answer is simple. The right is precisely the same as
that by which Germany acquired them in the first place, or if victorious would
recover them now. I t "has been, generally conceded that the higher standards of
civilisation which have been developed by the white man have conferred upon him a
general: right of entry into the darker places of the earth where superstition and
barbarism prevail. But this mission does not give an exclusive right of entry to
any one nation or group of nations. Our right is not superior to that of Germany.
But it is certainly no whit inferior, and in so far as the sentiment of the native popu
lations is concerned, in parts of the world where, as in Africa, the two methods of
government can be compared with each other, there is no cant in declaring that the
British right has the sanction of a far greater measure of popular approval. When,
therefore, the question is raised of deciding at a Peace Conference the fate of this or
that territorial spoil of war by the votes of its inhabitants, while it is obviously
impossible to have a plebiscite of Hottentots or Bantus, the decision, on the
hypothesis of equality of rights, must obviously be influenced by a broad considera
tion of the character and results of the two governing systems.
Again, I have seen it argued that it may be desirable to purchase the good will
of Germany in the future by making concessions which prudence would otherwise
condemn. I ask the simple questions : " Did the late Lord Salisbury by ceding
Heligoland to, Germany in Europe, or by yielding to her Dar-es-Salaam and the
hinterland opposite Zanzibar in Africa, and deflecting the frontier line at every
point to her: advantage and our own detriment, conciliate her good will?" This
war supplies the answer. I might also ask : " Is Germany, in the event of victory,
a t all likely to make things pleasant for u s ? "
But we shall be told that the retention of these colonies is only another illustra
tion of the land-grabbing proclivities of Great Britain and of the imperialistic aims
with which she entered the war. The facts are in themselves a sufficient refutation
of the latter charge, since the first authorisation of the Dominions' offensive was
confined to the seizure and immobilisation of enemy wireless stations and bases,
and it was not till we found the German possessions in Africa were used as a base
of intrigue and offence against our own territories or dominions that we were driven
to clear them of the enemy. How comes it that not only has British imperialism left
untouched the weak colonial possessions of Belgium, Portugal, and Holland, but
that they actually find in it the main guarantee for their continued existence? And
if British imperialism is to be denounced, with what face can it be proposed to re
enthrone German imperialism in its place?
If it be a question of the two forms of
imperialism, let the world judge. The truth is that the epithet " imperialism," like
the epithet " capitalistic," has become one of the cant formulas of the doctrinaires
of revolution; and the rescue of a subject people from cruelty and oppression, which
is a virtue if achieved by a small people, becomes a crime if accomplished by a great
Empire.
In this context the catchword of " N o annexation," which to many is endowed
with so much attraction, may be thought to have a bearing on the African
situation.
What, however, does this formula mean?, Does it signify that
whatever any belligerent country possessed before the war, whether rightly
or wrongly, is to be restored to it?
Does it signify, for instance, that
Armenia and Palestine are to go back to Turkey; that Arabia is to lose its tardily
won independence; and that the African bushmen are again to acknowledge a
German master ? If so, the war will have been waged in vain, and millions of lives
will have been sacrificed to stereotype the most shocking injustice. Or does it mean
that the larger ambitions with which some Powers entered upon the war, e.g., the
desire of Russia for Constantinople, or of Italy for Dalmatia, shall be modified or
abandoned? Even if there were not a great deal to be said for this solution, the logic
of events will in any case enforce it; but may we not remark to the Germans, " Que
messieurs les assassins commencent" ? Even so, it should be remarked that it is a
very different thing to renounce that which you have not got and have no hope of
getting, to surrender that which you have won by force of arms and hold in trust for
future security. Or does the phrase only signify, as M. Tereschenko, when Foreign
Minister of Russia, explained to the British Ambassador, a repudiation of " the
forcible occupation of any territory against the wishes of its inhabitants " ? If so.
the resettlement of the map of Africa will assuredlv not be on German lines. Or do

the words mean that there should he no actual incorporation of conquered territory
in the dominions of the conqueror, but that the absorption.may be veiled by such con^
stitutional fictions as a protectorate,, a sphere of influence, a buffer State, and so
o n - In one sense: this may provide a not unfair solution, since, as has been pointed
out, the setting up of Arab and Syrian and Armenian independence under the pro
tection of one or other European Powers is one of the avowed war aims of the Allied
Powers. But does anyone seriously propose a Hottentot Republic at one extreme?
Or if, at the other, Germany, under the plea of " No annexation," erects Poland,
Lithuania, and Courland into protected States, does anyone pretend that the reality
of absorption will not be there? , It seems desirable, in this or in any subsequent
discussion, to eschew as far as possible the use of phrases which are ambiguous and
misleading. From one point of view the policy of " No annexation " may be one
to which not idealists alone, but practical men, can honestly subscribe. From another
it may turn out to be a subterfuge, masking grave hidden dangers.
But, putting aside all verbal refinements and subtleties, there is yet another
sense in which, as Mr. Asquith frankly admitted in the House of Commons (May 16,
1917) annexation may well be justified; n a m e l y 
?

" for t h e p u r p o s e of m a i n t a i n i n g s t r a t e g i c p o s i t i o n s w h i c h a r e s h o w n t o b e n e c e s s a r y , n o t
for a g g r e s s i o n , b u t for t h e p u r p o s e of s e l f - p r o t e c t i o n a n d d e f e n c e a g a i n s t f u r t h e r a t t a c k s .
Y o u m u s t b e m o s t s c r u p u l o u s a n d c a r e f u l i n t h e a p p l i c a t i o n of t h a t p r i n c i p l e , b u t t h a t t h e r e
a r e a n d c o n c e i v a b l y m a y b e c a s e s i n w h i c h . t h e t r a n s f e r of t e r r i t o r y w o u l d b e j u s t i f i a b l e for
t h a t p u r p o s e s e e m s t o m e t o s t a n d for c o m m o n s e n s e . "

Even if there were no other case, as there is, for the annexation of the German
colonies in Africa, enough has already been said to show that on the above ground it
is imperative and unassailable.
But there is yet another plea that is urged by some who in the desire to escape
the snare of one catchword, fall incontinently into the t r a p of another. Why, it is
said, not avoid the odium of annexation, by internationalising the territories which
Germany has forfeited and cannot be allowed to redeem? W h a t does internationalisa
tion mean? If it means that in different parts of Africa there is to be set up adminis
tration by an International Board, composed, it may be supposed, of representatives of
Great Britain, France, Belgium, Portugal, America, * possibly of Germany itself, I
tremble at the contrast that will be presented between the areas that are ruled by a
single Government, and the suggested muddle of conflicting interests and ambitions.
Gone for ever is the possibility of establishing the polyglot tyranny known as the
Congo regime, so much sighed for by European captains of industry forty years
ago. The experience of the Anglo-French condominium in the New Hebrides, which
has been a failure so conspicuous that both parties are looking eagerly to the
arrangements that will follow upon the termination of the war for its total abolition,
is no more encouraging than was t h a t of the Dual Control in Egypt.
Ask the
native himself, and he will at once reply that he would sooner work out his own
salvation under the segis of any one of the Allied Powers whom he knows, than
under a mixed Cabinet of nations. Further, let not the future be forgotten. Whether
Germany were or were not admitted to such a Board at the start, she would soon be
represented there, and the era of intrigue and fraud would recommence. Relieved
of direct authority the weary statesmen and officials of the other Powers would
disclaim any national responsibility for wrong-doing under an International
Board, and in the end we might see a coalescence of all the coloured races against
any white-man interference with Africa at all.
The objections to Internationalisation would be not diminished but greatly
enhanced if, as has been innocently suggested in certain quarters, the belt of
tropical Africa so treated were enlarged, with a view to giving to it a substantial
geographical continuity and a more ample scope, into a new Central African State,
to which large contributions should be made, as the result either of sale or of
gratuitous generosity, by the various European Powers. A t the mere breath of such
a rumour a few months ago, Portuguese opinion, always sensitive about its colonies,
went into paroxysms of agitation. Belgium is not in the least likely to make any
surrender of her Congo Empire, which after passing through a stormy and blood
stamed childhood, has emerged into a healthy and remunerative adolescence. The
surrender of any British colony in Africa, where there are white settlers, to such a
State would mean a rebellion in far wider areas. I t may be possible, and would
probably be desirable, to have much greater uniformity of European administration
m Africa after the war, with a" system, either of complete free trade or low

preferential duties throughout the tropical belt as laid down by the Berlin or
Brussels Acts, and with a more or less identical code of municipal and domestic
regulations. I t may be both desirable and possible to limit by agreement the military
training of African natives to police purposes. But an international administra
tion would, it is feared, only be a nursery of international quarrel, and the prelude
to greater disaster.
Fear has been expressed that the views put forward in this memorandum may
not commend themselves to American opinion. I do not share that view. As long as
the retention of the German colonies is made to wear an imperialistic or monopolistic
aspect, suspicion will be aroused. But when it is realised that this is a question of
world safety, of the future development of the black races, and of peace instead of
war in Africa, the thoughtful judgment, both of Allied and Neutral States will be in
general accord. Already there are signs of a marked reaction in the United States.
President Lowell, of Harvard University, has openly stated in September 1917, that
" the oppression of one race by another must as far as possible be removed, and for
that reason we cannot consider the return to Germany of her former colonies, that
their people may be exploited in the future as they have been in the past.." An
American W a r Society has been formed, one of the planks in whose platform is the
non-return of the German colonies. Articles have appeared in the American papers
arguing on the ground, not of British but of colonial sentiment, that retrocession
is impossible.
What should be the moment at which a statement of these views is made, if
they are accepted as a part of the war intentions of Great Britain, and, as I hope, of
the Allies—it is not necessary now to discuss. The important thing is that the
arguments should be known, and should be Judged upon their merits. I t is in order
to bring them to the notice of those concerned that I have written this paper.
CURZON OF KEDLESTON
5th December, 1917.
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1. T h i s Committee h a s been m u c h occupied w i t h t h e above m a t t e r . I n t h e i r
opinion it is one of g r e a t u r g e n c y o w i n g t o t h e n e e d s of t h e p r e s e n t s i t u a t i o n a n d
to t h e s t r i n g e n c y w i t h w h i c h t h e T r e a s u r y C o m m i t t e e for c o n s i d e r i n g N e w I s s u e s
of C a p i t a l h a s l i m i t e d i t s assent t o u n d e r t a k i n g s w h i c h a r e directly connected w i t h
the war. T h e m a t t e r h a s been fully c o n s i d e r e d by a sub-committee, c o n s i s t i n g of
the P r e s i d e n t of t h e B o a r d of T r a d e , t h e M i n i s t e r of E e c o n s t r u c t i o n , a n d t h e
Financial Secretary to the Treasury.
W e a t t a c h h e r e t o t h e i r r e p o r t a n d r e c o m m e n d a t i o n s , w i t h w h i c h , a f t e r full
discussion, w e h a v e u n a n i m o u s l y a g r e e d .
2. F r o m t h e p o i n t of view of t h e E c o n o m i c Offensive i t is essential i n o u r
opinion t h a t n o t merely u n d e r t a k i n g s directly
connected w i t h t h e w a r , b u t also
others u p o n w h i c h t h e n a t i o n a l well-being d e p e n d s , or w h i c h involve e x p e n d i t u r e
of c a p i t a l for u r g e n t m a t t e r s of r e c o n s t r u c t i o n , s h o u l d receive t h e T r e a s u r y consent
more r e a d i l y a n d m u c h m o r e p r o m p t l y t h a n h a s been t h e case i n t h e p a s t .
We
have h a d before us v a r i o u s i n s t a n c e s of delays a n d r e f u s a l s w h i c h w e c a n n o t b u t
r e g a r d a s c o n t r a r y t o t h e n a t i o n a l i n t e r e s t a n d i n d e e d i n j u r i o u s t o t h e successful
prosecution of t h e w a r .
3. A s t h e e n d of t h e w a r a p p r o a c h e s , t h e q u e s t i o n of t h e issue of f r e s h c a p i t a l
for the financing of necessary p u b l i c u n d e r t a k i n g s , a s well a s for t h e l e g i t i m a t e
s u p p o r t of t h e m a n u f a c t u r i n g c o m m u n i t y ijn t h i s c o u n t r y , becomes of p r e s s i n g
importance. H i t h e r t o t h e system a d o p t e d by t h e T r e a s u r y A d v i s o r y C o m m i t t e e
on new Issues of C a p i t a l h a s p r a c t i c a l l y h a d t h e effect of s t o p p i n g a l l p u b l i c issues
of capital, except those few w h i c h w e r e d i r e c t l y concerned w i t h t h e p r o s e c u t i o n of
the w a r .
4. T h e m a n u f a c t u r e r s of t h i s c o u n t r y , especially m a n y of t h o s e i n t h e e n g i n e e r
ing, metal, a n d chemical t r a d e s , will find themselves a t t h e e n d of the' w a r w i t h
largely extended works, w i t h a g r e a t l y i n c r e a s e d n u m b e r of w o r k p e o p l e t o p r o v i d e
work for, w i t h r a w m a t e r i a l s scarce a n d v e r y d e a r , a n d w i t h i n e v i t a b l e c r e d i t s
to be afforded to customers.
5. U p to t h e present, by t h e p o s t p o n e m e n t of t h e p a y m e n t of E x c e s s P r o f i t s
Tax, m a n y m a n u f a c t u r e r s h a v e been able t o c a r r y t h i s financial b u r d e n , especially
as the absence of book d e b t s ( t h r o u g h t h e G o v e r n m e n t i n m a n y cases b e i n g v i r t u a l l y
the sole customer) h a s assisted t h e m to face t h e p o s i t i o n w i t h o u t a n y severe s t r a i n .
6. B u t t h e p a y m e n t of Excess P r o f i t s d u t y i s n o w m a k i n g m a n y m a n u f a c t u r e r s
look r o u n d for relief. I n o r d e r t o r e g u l a r i s e t h e i r p o s i t i o n ( w h i c h c a n only be
done by a f u n d i n g o p e r a t i o n ) , i t is necessary f o r t h e m t o issue s u c h f u r t h e r l i q u i d
capital as will enable t h e m t o c a r r y stock a t h i g h p r i c e s a n d g r a n t c r e d i t s t o t h e i r
receive
customers. Applications
for leave to make such issues should, we think,
favourable
consideration.
7. T h e r e q u i r e m e n t s of t h e c o u n t r y for p r o d u c t i v e o u t p u t w i l l be v e r y p r e s s i n g
d u r i n g a n d (still more so) a f t e r t h e w a r ; w h i l e t h e o p p o r t u n i t i e s for e x p o r t of
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manufactured articles at high prices will long continue to be an important factor
in the re-establishment of the Exchanges. Anything,
therefore, which leads to
this result should meet with the fullest support, subject always to the paramount
needs of war finance.
8. Manufacturing for home consumption must also be provided for, although at
the same time care must be taken not to stimulate consumption beyond the strictest
needs of the community.
9. I t should be made clear, however, that the position will be entirely different
as regards those claims for capital for foreign enterprise which, however good in
themselves in normal times, may constitute a gold debit against this country without
any countervailing immediate import of raw materials or foodstuffs. We do not
suggest that in such cases there should be any change or relaxation in the present
practice of the Treasury Committee for considering New Issues of Capital.
10. I t is perhaps hardly necessary to add that promoters' schemes, purchase
. of patents, fancy additions for the purchase of goodwill and other forms of watered
j capita] should all be discouraged, and that only genuine immediate issues of capital
i for the purposes described should be sanctioned.
11. For the above reasons, and as we regard the matter as one of great urgencv,
we hope the W a r Cabinet may see its way to assent forthwith to the recommenda
tions of our Sub-Committee (Paper No. E.O.C-42. Appendix).
EDWARD
2, Whitehall Gardens, S.W.,
December 6, 1917.

CARSON
( Chairman).

APPENDIX.
E.O.C.-42.

'

REPORT AND RECOMMENDATIONS OF THE SUB-COMMITTEE ON N E W
OF CAPITAL. .

ISSUES

1 We have investigated the terms of reference of the New Issues Committee and
the Treasury letter of instructions to them, and have come to the conclusion that it
is not necessary nor desirable that either of them should be altered. A copy of t h e '
terms of reference and the letter of instructions and names of the members are
attached.
.
.
, ,
'.
2. We recommend that cases m which new issues are recommended by a
Government Department and not sanctioned by the New Issues Committee within a
fortnight after the application shall be reported by the Secretary to the appropriate
Department.
.
.
.
3. That a Committee of Ministers be constituted, to which the Minister
responsible for any Department whose recommendation has not been accepted by the
New Issues Committee may refer such cases for consideration and decision.
4. That the Committee of Ministers should consist of the following :—
Financial Secretary to the Treasury.
President of the Board of Trade.
Minister of Munitions.
Minister of'Reconstruction.
(Signed)
A. H . S T A N L E Y .
C. A D D I S O N .
STANLEY BALDWIN.
December 6, 1917.
Terms of Reference

of New Issues

Committee.

I n connection with the reopening of the Stock Exchange the Treasury have had
under consideration the general conditions under which new issues of capital in the
United Kingdom can be permitted during the continuance of the war:
I t appears to the Treasury that in the present crisis all other considerations
must be subordinated to the paramount necessity of husbanding the financial
resources of the country with a view to the successful prosecution of the war.
Accordingly, they wish it to be understood t h a t until further notice they feel it
imperative in the national interest that fresh issues of capital shall be approved by
the Treasury before they are made.
Treasury approval will be governed by the following general conditions :—
(1.) Issues for undertakings carried on or to be carried on in the United King
dom shall only be allowed where it is shown to the satisfaction of the
Treasury that they are advisable in the national interest.
(2.) Issues or participations in issues for undertakings carried on or to be
carried on in the British Empire overseas shall only be allowed where it
is shown to the satisfaction of the Treasury that urgent necessity and
special circumstances exist.
(3.) Issues or participations in issues for undertakings carried on or to be
carried on outside the British Empire shall not be allowed.
(4.) The Treasury will not in ordinary cases insist upon the above restrictions
where issues are required for the renewal of Treasury bills or other short
instruments held here and falling due of foreign or colonial Governments
or municipal corporations or railways or other undertakings.
All applications should be made in the first instance to the Treasury.
The Treasury will not be prepared to approve under paragraph 4 (3) of the
temporary regulations for the reopening of the Stock Exchange anv dealings in new
issues which have not been approved by the Treasury before they are made.
Treasury,
January 18, 1917.

Treasury Control of Fresh Issues of

Capital.

The approval of the Treasury should be obtained for all fresh issues of capital of
whatever nature, whether made on behalf of a Government, municipality, or other
public body, or any company, whether public or private. Treasury approval is not
required for calls or instalments on shares, stock, debentures, or bonds already
issued.
- All applications for approval of fresh issues should be addressed to the
Treasury, the envelope being marked " Capital Issues." I n order to save delay
and reduce correspondence to a minimum it is desirable that the fullest particulars
should be given in each case.

Committee

to consider and advise upon applications received by the
for approval of fresh Issues of Capital.

Governor of the Bank of England (Chairman).
The Right Hon. Sir FREDERICK G. BANBURY, Bart., M.P.
The Right Hon. Sir THOMAS P. WHITTAKER, M.P.
Sir H. LLEWELLYN SMITH, K.C.B.

LORD CUNLIFFE,

Mr.

GASPARD FARRER.

Mr. D. F . BUCKLEY
The

Treasury,
Whitehall,

S.W. 1

(Secretary).

Treasury
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THE POSITION OF THE NORTHERN NEUTRAL COUNTRIES.
[Previous Paper, No. G.-153.]

THE Committee have considered the Naval Staff Memorandum G.T.-2885 of the
6th December, 1917, on the position of Norway under the conditions that at present
prevail, and their bearing on the Admiralty proposal to construct a mine-barrier across
the North Sea.
The Committee' were impressed with the great importance of using as few
destroyers as possible in connection with the patrol of the barrier, in view of the
urgent need of their services elsewhere, and recommended that :—
1. We should try to secure a base, such as Stavanger, on the Norwegian coast,
with the assent of Norway.
2. Provided Sweden remained neutral, it would be to our advantage for Norway
v . to enter the war on our side
3. Norway should be informed that we will render the necessary assistance to
prevent:—
t
(a.) The landing of any considerable German force in Norway ; and
(6.) Air raids on any large scale.
If the above policy is accepted by the War Cabinet, the Committee recommend
that the Secretary of State for Foreign Affairs should be requested to take the necessary
diplomatic action, and also inform the United States Government, and obtain their
concurrence to our proposed action.
(Signed)
E. CARSON, Chairman.
2, Whitehall Gardens, S.W.,
December 14, 1917.

[1265]

duptaLn CIsmeat JOGQS
T^onwagg

(yqTR

S ^

5

FI

is

j^JJ

THE PROPERTY OF H I S BRITAHMG MAJESTY s (OTEBrasaip).
f

-

WAR

C A B I B E f ,

$MM
FIHAl REVISE Off DRAFT REPORT OF THE
OABIHgT COMJTTEB OH IfUIf-POYJEH ( P a p e r
H o t e by t h e

No.8,-185).

Secretary.

I c i r c u l a t e h e r e w i t h t o Members o f t h e War C a b i n e t a p r o p o s e d
F i n a l R e v i s e o f t h e D r a f t R e p o r t o f t h e ISan-Powor C o m m i t t e e .
The
Report was n e v e r f i n a l l y s i g n e d , a l t h o u g h a c t i o n h a s b e e n t a k e n on
p r a o t i c a l l y a l l the recommendations.
The War C a b i n e t w i l l remember t h a t , on J a n u a r y 9 t h e y h a d
b e f o r e them a D r a f t f o r d i s c u s s i o n
On t h a t d a t e Colo?jel Amory
a r r i v e d from V e r s a i l l e s w i t h c r i t i c i s m s o f some o f t h e f i g u r e s ,
which were a c c o r d i n g l y r e m i t t e d f o r d i s c u s s i o n b e t w e e n t h e M i n i s t r y
o f n a t i o n a l S e r v i c e and t h e A d j u t a n t G e n e r a l s D e p a r t m e n t w i t h
G e n e r a l Smuts i n t h e C h a i r .
The r e s u l t s o f G e n e r a l S m u t s I n q u i r y
were c i r c u l a t e d on J a n u a r y 17 ( M . P . 0 . 3 0 ) i n a form p r e p a r e d w i t h
a view to i t s i n c o r p o r a t i o n as a separate Part V of the Report.
The D r a f t R e p o r t was a g a i n l a i d b e f o r e t h e War C a b i n e t on J a n u a r y
2 2 , b u t , owing t o an i m p o r t a n t s u b s i d i a r y Man-Power q u e s t i o n ,
r e l a t i n g t o t h e s u p p l y o f l a b o u r f o r s h i p y a r d s , was a g a i n n o t
discussed in d e t a i l .
S i n c e t h a t d a t e t h e moment h a s n e v e r b e e n
p r o p i t i o u s f o r f i n a l l y winding up t h e I n q u i r y .
There h a v e b e e n
n e g o t i a t i o n s with the United S t a t e s of iuneriea f o r i n c o r p o r a t i n g
American b a t t a l i o n s i n B r i t i s h b r i g a d e s ; n e g o t i a t i o n s w i t h T r a d e s
U n i o n s ; w i t h t h e A 3 S . ; and w i t h M i n e r s ; and i t h a s a l w a y s b e e n
p o s s i b l e t h a t i t might be n e c e s s a r y t o r e - o p e n t h o w h o l e q u e s t i o n .
The r e c e n t enomy o f f e n s i v e h a s now e n t i r e l y a l t e r e d t h e w h o l e
s i t u a t i o n , and t h e D r a f t R e p o r t i s now o n l y o f h i s t o r i c a l v a l u e a s
a s t a g e i n t h e d e v e l o p m e n t o f t h e Mian-Power q u e s t i o n .
f

n

!

1

a

c

The Prime M i n i s t e r and t h o C h a n c e l l o r o f t h e E x c h e q u e r , whom
I have c o n s u l t e d on t h e q u e s t i o n , t h i n k t h a t , i n t h e c i r c u m s t a n c e s ,
p a r t i c u l a r l y h a v i n g r e g a r d t o t h e f a c t t h a t S i r Edward C a r s o n , who
was a Member o f t h e Man-Power C o m m i t t e e , h a s l e f t t h e Government,
t h e Report s h o u l d r e m a i n a D r a f t and n o t be f i n a l l y s i g n e d .
If
t h i s view i s accepted I suggest t h a t the e n c l o s e d v e r s i o n should
be r e g a r d e d a s t h e f i n a l s t a g e r e a c h e d i n an i n c o m p l e t e I n q u i r y ,
the- whole s c o p e o f w h i c h h a s b e e n a l t e r e d b y r e c e n t e v e n t s .
T h i s v e r s i o n was a c t u a l l y s e n t t o t h e P r i n t e r on March 1*
It
I t i n c o r p o r a t e s G e n e r a l S m u t s R e p o r t a s a s e p a r a t e P a r t V.
a l s o i n c l u d e s , i n t h e form o f n o t e s , some f i g u r e s s e n t i n by t h e
General c t a f f a f t e r t h e C o n c l u s i o n s o f t h e Committee had b e e n
reached.
I t h o u g h t i t a d v i s a b l e t o i n c l u d e , n o t o n l y t h e new
f i g u r e s , but a l s o t h o o l d f i g u r e s , s i n c e t h e l a t t e r were t h o s e
on which t h e C o n c l u s i o n s were r e a c h e d , and h a v e b e e n u s e d , t o
some e x t e n t , by t h e Prime M i n i s t e r and t h e M i n i s t e r o f n a t i o n a l
s e r v i c e a s t h e b a s i s o f s t a t e m e n t s i n P a r l i a m e n t and e l s e w h e r o .
The o t h e r c o r r e c t i o n s a r e o f a m i n o r c h a r a c t e r t o meet a f e w
c r i t i c i s m s made o i t h e r i n p a p e r s c i r c u l a t e d t o t h e "far C a b i n e t o r
v e r b a l l y t o me.
1

(Signed).

^u^MJQMJ-l^erdens, S . 7 ^ 1 .

lv!.P A.BAMEY.
c
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PART

I.—INTRODUCTORY.

The present inquiry into the question of man-power differs,
in this the fourth'year of the war, from previous similar inquiries
in two important particulars, one military, and the other civilian.
From a military point of view it differs in so far as the collapse of
Russia has shut the Allies off from what was numerically their
largest source of man-power; the loss of Russian man-power can
not be compensated during the year 1918, in a numerical sense at
any rate, by the accession of strength from the United States of
America. From a civilian point of view the conditions of this
inquiry differ from previous inquiries in so far as the adverse
effects on the economic situation of a great and steady drain on
the most robust manhood of the country, which it was alwa]^ fore
seen must appear sooner or later, instead of being prospective, are
now making themselves felt in this, as in all the belligerent
countries. I n the absence of any prospect of an early military
decision the civilian aspects of our man-power must be carefully
safeguarded in order to support the staying-power of the Allies,
which is still dependent, to a very great extent, on the resources of
this country, notwithstanding that the United States of America
now share the burden with us.
2. I n order to ascertain the degree of importance to be
attached to the maintenance of British military man-power as a
factor in the military problem with which the Allies are confronted,
the Committee commenced their inquiry by an examination of the
man-power problem of the Allies as a whole. To assist them in
this part of their inquiry they were supplied by the General Staff
with an estimate of the strength of the opposing forces (M.P.C.-5),
and the Director of Military Intelligence and Adjutant-General
attended to give such further explanations as the Committee
required. The results of this p a r t of the inquiry will now be
examined.
PART

I I . - A COMPARISON OF A L L Y A N D E N E M Y
MAN-POWER.

NOTE.—After the provisional conclusions recorded in Part VI had
been reached some of the figures in Part II were amended by
the General Staff.
The original tables, which formed the
data on which the Committee based their
recommendations,
have been retained, but the revised tables are printed a,s foot
notes, the alterations in the text being shown in square
brackets.
3. A full comparison of Ally and enemy man-power on each
of the fronts is attached for convenience of reference in Annex I.
The main importance of the figures for the Eastern front, from
the point of view of the present inquiry, consists in the degree
to which they constitute a reservoir from which the enemy can
draw reinforcements to the Western and Italian fronts.
The
figures for the Balkan and Turkish fronts have each a
strategical significance and interest to which the attention
of the W a r Cabinet has been drawn independently, but,
from the point of view of the present inquiry, they are of rela
tively minor interest. The figures for the Western and Italian
fronts, however, vitally affect the British problem of military
man-power, and these must, therefore, be reproduced in the body
of this Report.
4. The existing strength of the Allies and of the enemy on the
Western and Italian fronts, after allowing for the reinforcements
sent by Great Britain and France to Italy and for several German
divisions brought from the Eastern to the Western front, is shown
in the following tables. I t should be particularly noted that the
figures, as given, are not nominal establishments, but actual
[1280]
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numbers, and take into account existing shortages in establish
ments so far as these are known:—
*TABLE (A).—Comparison of the Strength of the Ally and Enemy
Forces on the Western Front, December 1917.
Divisions. B a t t a l i o n s .

British
French
Belgian
Portuguese
American

H

742
985
108
24
45

655,000
801,000
75,000
.26,000
44,000

1691
151

1.904
1,383

1,601,000
1,185,000

..

57
101

..

2

6

Total-Allies
German

Rifles.

Combatant
Strength.

Ration
Strength.

1,288,000* 1,939,000
2,558,000
1,890,000
120,000 - ' 162,000
52,000
37,000
120,000
85,000
3,420.000
2,104,000

4,831,000
3,205,000

* E x c l u s i v e of 11,800 I n d i a n s .

TABLE

(B).—Comparison of the Strength of the Ally and Enemy
Forces on the Italian Front, December 1917.
Divisions.

Italian
British
French

4

T o t a l Allies
Austro-Hungarian
German
Total enemy

..

Battalions.

Rifles..

Combatant
Strength.

Ration
Strength.

44f
5
6

589
65
54

600,000
60,000
53,000

1,141,000
98,000
85,000

1,600,000
120,000
103,000

55

708

713,000

1,324,000

1,823,000

421
8

564
74

423,450
62,900.

704,000
107,000

1,057,000
143,000

501

638

486,350

811,000

1,200,000

* All I t a l i a n figures a r e a p p r o x i m a t e .
f T h e r e a r e in addition e l e v e n i n d e p e n d e n t b r i g a d e s e q u i v a l e n t t o five a n d
a half divisions.

5. I t will be observed that on the Western front the Allies
have an existing superiority of eighteen and a half divisions,
1.316,000 [884,000] combatants and 1,626,000 ration strength. I t
should be noted that, notwithstanding this great numerical
superiority, the Allies have not succeeded in breaking the German
front. On the Italian front the Allies have a superiority equiva
leht to eleven divisions, 513,000 [409,000] combatants and 623,000
ration strength.
6. I n the course of the year 1918 the above figures are liable
to very considerable alteration, and it is necessary to form an
estimate of the extent of this.
7. The most important new factor in the man-power problem
for 1918 is the extent to which the enemy can transfer troops from
the Eastern to the Western and Italian theatres. The Committee
consider "that the only safe assumption to make is that the Germans
will be able to withdraw the whole of the divisions suitable for
offensive operations, entrusting the defence of their Eastern
frontier to Landwehr and Landsturm formations. I n a memoran
dum dated the 8th October, 1917, prepared for the purposes
of giving the W a r Cabinet his views as to the role of the British
forces in the event of Russia being unable to maintain an active
part in the war (G.T.-2243) Field-Marshal Sir Douglas Haig
estimated that only thirty-two of the ninety-one German divisions
then on the Russian, Danubian, and Balkan fronts were fit to take
part in severe fighting on the Western front. General Sir G.
Macdonogh, the Director of Military Intelligence, estimates the
number of German divisions now on the Eastern front which are
suitable for active warfare at thirty-eight [forty-one] (M.P.C-8).

E n e m y Reinforce
m e n t s from t h e
E a s t e r

"

Front,

* Footnote.
Revised Tables, communicated by the General Staff, subsequent
to the Inquiry.
(See Note on p. 1.)
(A).—Comparison of the Strength of the Ally and Enemy
Forces on the Western Front, December 1 9 1 7 .

TABLE

Divisions.

British . .
French . .
Belgian..
Portuguese
American

* *

* *

Total-- A l l i e s
German

Battalions.

Rifles.

H

742
985
108
24
45

574,000
690,000
74,000
25,000
39,000

169^
151

1,904
1,383

1,402.000
1,047,000

57
101
6
2

Combatant
Strength.
1,288,000*
1,890,000
120,000
37,000
85,000
3,420.000
2,536,000

* Exclusive of 11,800 Indians.

TABLE

(B).—Comparison of the Strength of the Ally and Enemy
Forces on the Italian Front, December 1 9 1 7 .

Divisions,

Italian*..
British
French
Total Allies
A ustro-Hungarian
German
Total enemy

Battalions.

Rifles.

Combatant
Strength.

44f
5
6

589
65
54

465,000
55,000
47,000

1,141,000
98,000
85,000

55

708

567,000

1,324,000

42£
8

564
74

423,500
55,500

89,000
126,000

50i

638

479,000

915,000

* All Italian figures are approximate,
half divisions ^
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a d d i t i o

"

e I e v e n

independent brigades equivalent to five and a

B*

H e adds, however, t h a t the remaining divisions, though unsuit
able for active fighting on the Western front, could be used to
supply individual men as drafts for replacing casualties in the
Western front divisions; in fact, this process b.as been in operation
for several months past, seasoned soldiers having been transferred
from regiments on the Eastern front to divisions on the Western
front, their places being taken by the youngest class of recruits,
who, in turn, are made into seasoned soldiers on the Eastern front.
General Macdonogh estimates that a total of no less than 900,000
men, of whom no less than 700,000 [824,000] are combatants,
might be withdrawn from the German army on the Eastern front,
comprising thirty-eight [forty-one] complete divisions, all heavy
artillery and machine gun units (other than regimental com
panies), and a large proportion of the flying units, and of the
field artillery and trench mortars of the remaining forty-one
[thirty-eight] divisions, besides 2,000 infantry from each of the
last-named divisions (M.P.C.-8).
I t may be observed that the
thirty-eight [forty-one] complete divisions and the artillery,
machine guns, and flying units, constitute a
reinforcement
(appearing in Table ( C ) ) , whereas the men to be withdrawn from
the non-transferable units constitute a reserve (appearing in
Table ( D ) ) . [German divisions might be transferred from Italy
to France.. If the whole were transferred this would mean a
transfer of eight divisions comprising seventy-four battalions and
a combatant, strength of 126,000.]
8. I t should be mentioned that there are already nineteen
German Landwehr and Landsturm divisions on the Western front,
which, though not likely to be used for offensive operations, are
employed only on defensive fronts, and mainly in the Vosges. U p
to the present there have been no British troops in France in any
way corresponding to these units which are composed of men
similar to our B-l men, but, as the result of this inquiry, a number
of men in this category are being sent to France. The Director of
Military Intelligence considers the German Landwehr and Land
sturm divisions quite as good as the Belgian or Portuguese, and
there are understood still to be a few French territorial divisions
of similar quality employed in the line.
Austrian Reinforcements.

9. Notwithstanding Count Czernin's recent declaration, the
Committee think it improbable that any considerable reinforce
ment of Austrian troops will be made available for the Western
front. They regard it as improbable that Austria will risk the
further embitterment of her relations with Great Britain, France,
and especially the United States of America, or the acceleration
of the exhaustion of her limited reserves involved in such
operations.
Nevertheless, this contingency should not be
ruled out as altogether impossible.
The General Staff
estimate that a total of fourteen Austro-Hungarian divisions
(two of which would first have to be reorganised), con
taining a majority of Germans or Magyars, might be transferred
to the Western front. These divisions would represent a force of
121,500 rifles and 266,000 ration strength. If all the remaining
Austro-Hungarian heavy artillery (20,500 men), and March
battalions (61,500 men) were transferred, a force representing
in round numbers a ration strength of some 350,000 AustroHungarian, of whom 260,0(J0 are combatants, would have to be
reckoned with on the Western front. This would leave some
565,000 Austro-Hungarians to hold the Russo-Roumanian front.
If the 350,000 Austro-Hungarians are added to the 900,000
Germans, we reach a total of 1,250,000 men, of whom 960,000
[1,084,000] are combatants which might conceivably be trans
ferred from the Eastern to the Western front.
Another con
tingency that must be taken into consideration is that these
Austro-Hungarian forces may be transferred to the Italian front.
I t is to be noted that there are at present fifteen AustroHungarian divisions on the Italian front, of which 50 per cent,
or more are composed of German and Magyar elements, and which
C
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might be replaced by Slav or Rouman divisions from the
Russian front and so transferred to France.
The strength of
these fifteen divisions may be taken at 225 battalions, 167,000
rifles, 250,000 combatants, and 360,000 ration strength. If these
forces are added to the previous figures, the total force which
might be added to the enemy strength on the Western front would
amount to 1,610,000 ration strength, of whom 1,210,000
[1,334,000] are combatants. [Although the transfer of AustroHungarian troops to the Western front is not impossible, it seems
doubtful whether anything but heavy artillery would actually
be sent there. ] .
10. Apart from any Italian or additional British divisions
which might be made available for the Western front, the only
force which the Allies can count on partially to compensate the
above increase to the strength of the enemy on the Western and
Italian fronts is the American army.
At present two [four]
divisions are [practically] complete and two more are forming,
which are to be ready by the end of December. [Of these one is
actually taking over a front, a second will be interpolated into
French divisions for training early in February, and will be ready
to take over- a sector in April. All four should be ready to hold a
defensive front by May.] The General Staff are unable to give the
future strength of the American army. General Bliss stated
that he hoped to have twelve divisions (ten of which would be
fighting troops and two replacement divisions) in France by May,
and another twelve (ten fighting and two replacement divisions)
bv December, each division having 13,000 rifles and a ration
strength of 27,152.
The Americans intend to send drafts to France as follows :—
(1.) After five fighting and one replacement divisions have
been transported—
4,800 per month.
(2.) After ten fi^htmsr and two replacement divisions have
been transported—
9,500 per month.
(3.) After fifteen figjhtimr and three replacement divisions
have been transported—
14,000 per month.
(4.) Af er twentv fighting and four replacement divisions
have been transported—
18.300 ner month.
I n each case 60 per cent, will be infantry and 40 per cent,
other arms, including lines of communicaticn troops.
The
above is merely a scheme, now proposed by the American Staff,
but it is dependent upon shipping.
Unless more shipping is provided the General Staff regard
these estimates as, if anytning, on the optimistic side (M.P.C.-6).
The " bottle n e c k " appears to be the difficulty of getting the
Americans across the Channel from England. The capacity of
the available French harbours limits the numbers of big ships
that can be employed to land the men in France, thus necessitat
ing the American troops being landed in England and transported
across the English Channel. The First Lord of the Admiralty,
who explained that the provision of naval escorts is a limiting
factor scarcely less important than shipping in cross-channel
transport, undertook to examine the question. The Committee
arranged that the Cabinet Committee on the Restriction of
Imports should re-assemble to examine the possibility of increas
ing the tonnage available for the conveyance of American troops.
f

11. I t is impossible to state the effect of the above-changes in
the composition of-the enemy and Allied forces in tabular form
with any degree of accuracy, owing to the large number of
uncertain factors involved. One of these factors is the uncer
tainty as to how far the various belligerents can replace wastage
in the event of heavy fighting such as is anticipated during the
present winter on the Western front. Another factor of uncer
tainty is how far the re-organisation of British divisions

T h e American
a , i

^ j / ^ f j '
' ' '' 
1

* Footnote.
Revised Tables, communicated by the General Staff, subsequent
to the Inquiry.
(See Note on p. 1.)
TABLE ( C ) .
-

British
French
Belgian
Portuguese
American

'

T o t a l Allies . .

Divisions.

Combatant Strength.

57
101
6
10

1,288,000
1,768,000
120,000
37,000
243,000

17G

3,456,000

9
i-t

In their revised table the General Staff gave no estimate of
enemy strength.
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recommended in this Report will affect the man-power of the
-British Expeditionary -force. A third factor is the uncertainty
as to how rapidly the suggested German and Austro-Hungarian
reinforcements could be brought to the Western front. General
Macdonogh states that about twelve divisions a month can be
transported from the Eastern to the Western front, but t h a t
continuous movement at this rate for a prolonged period would
place a great strain on the German railway system and interfere
very seriously with the ordinary distribution of supplies, particu
larly in winter.
The same applies to the transport of enemy
divisions from the Italian to the Western front, although this
takes a shorter time. The fourth element of uncertainty is the
rate at which the American divisions will become available.
The following very approximate table has been drawn up
on the unlikely assumption that the whole of the German
and Austro-Hungarian divisions have been brought to the
Western front by May 1918, by which date the American
divisions have been raised to twelve (ten fighting and
two replacement divisions). The British and French forces are
assumed to be at the same strength as at present (Table ( A ) ) , t h a t
is to say, it is assumed that drafts are supplied in sufficient
numbers to replace wastage but not to make good existing
deficiencies.
TABLE
Divisions.

(C).*
Combatant
Strength.

Ration Strength.

57
101
6
2
10

1,288.000
1,890,000
120,000
37,000
243,000*

1,939,000
2,558,000
162,000
52,000
343,000*

176

3,578,000

5,054,000

German
Austro-Hungarian—
Prom Eastern front
F r o m Italian front

189

2,722,000t

4,023,000f

14
15

260,000
250,000

Total enemy

218

3,232.000

British.
1- r e n c h
Belgian
Portuguese
American

..

Total' Allies

..

350,000
360,000 .
4,733,000

* T h e s e figures a r e calculated from t a b l e ( A ) p r o p o r t i o n a l l y t o t h e n u m b e r of
divisions.
t T h e s e figures a r e r e a c h e d b y a d d i n g t o t h e c o m b a t a n t and ration s t r e n g t h s in
table ( A ) t h e 700,000 a n d 900,000 c o m b a t a n t and r a t i o n s t r e n g t h s (less t h e 82,000
r e s e r v e s , which a p p e a r in t a b l e (D) ) m e n t i o n e d in p a r a . 7 a s t r a n s f e r a b l e from t h e
E a s t e r n to t h e W e s t e r n front.

12. From the above table it will be seen that, on the assump
tion that the enemy can bring the maximum reinforcement of
German and Austro-Hungarian troops from the Russian and
Italian to the Western front before the American army has
reached a greater strength than twelve divisions (ten fighting and
two replacement), and on the assumption that the British and
French forces are maintained at their existing strength, the Allies
on the Western front will possess a superiority of 346,000
combatants and of 321,000 in ration strength.
This
superiority might be increased if Italian divisions could be
brought to reinforce the Western front, but if this were done the
enemy might transport further troops from the Italian to. the
French front. If all the transferable German divisions were
brought from the Eastern to the Western front, but no AustroHungarian divisions, the Allies on the Western front, provided
their losses are made good, would possess a superiority of 856,000
combatants and 1,031,000 ration strength..
1

13. To provide an exact comparison of reserves, which term
is used here to denote men for the replacement of casualties and
not formed units* available as reinforcements, is very difficult,
owing to the difference of system in the various countries. The
following tables, however, give the comparison as nearly as
possible:—
TABLE (D).-Comparison of Reserves in 1918 for Countries Fighting
on the Western Front.
British (including-Dominions) . .

..

764.000,

French
Belgian

390,0004

...
..

Portuguese..
American . .
T o t a l Allies
German

..

of w h o m a p p r o x i m a t e l y
a r e c a t e g o r y " B " men.f

150,000

..
..

..
..

..
..

..
..

..
..

..
..

Enough t o make good w a s t a g e without
any active operations.
Not known.
202,400.5;

..

..

..

..

..

1,356.400 ( B r i i i s h , F r e n c h , a n d A m e r i c a n
only).
932,000.1! [926,0001

-

* F o r example, t h e t h i r t y - e i g h t G e r m a n c o m p l e t e divisions, t r a n s f e r a b l e frmn
t h e E a s t e r n t o t h ^ W e s t e r n front, which h a v e a l r e a d y b e e n included a s r e i n f o r c e 
m e n t s in t a b l e " 0 , " a r e n o t included.
t T h i s figure i s made u p a s f o l l o w s : —
Available in t h e A r m y (para. 24)
..
..
450,000
C a t e g o r y " A " men t o b e m a d e a v a i l a b l e b y t h e
Director of N a t i o n a l S e r v i c e ( p a r a . 5 2 ;
..
100,000
L o w e r c a t e g o r y m e n t o b e m a d e available b y t h e
D i r e c t o r of N a t i o n a l S e r v i c e ( p a r a . 52)
..
100,000
R e s e r v e s f o r t h e Dominions' forces a v a i l a b l e in t h e
United K i n g d o m
..
..
..
72,000
R e s e r v e s t r a i n i n g in t h e Dominions ( A n n e x I I I . ) , ,
42,000
Total

..

..

..

..

764,000

T h e Canadian M i n i s t e r of Oversea F o r c e s informed t h e W a r Cabinet on t h e
3rd J a n u a r y , 1918, t h a t t h e Canadian G o v e r n m e n t h a v e p o w e r t o raise 100,000 m e n
over a n d a b o v e t h e men t h e n in t h e r e c r u i t i n g d e p o t s (viz., 42,700 in G r e a t B r i t a i n ,
24,020 in Canada, and 1,400 s u r p l u s in t h e t h e a t r e of war, t o t a l 68,120). T h e r e is n o
question, t h e r e f o r e , t h a t t h e 16,900 n e w r e c r u i t s required t o m a k e g o o d t h e A d j u t a n t G e n e r a P s e s t i m a t e of liabilities ( A n n e x I I I ) will b e f o r t h c o m i n g .
I T h e F r e n c h r e s e r v e s a r e m a d e u p of:—
1918 class
..
..
1919 class ( n o t y e t called u p ) . .

..
..

..
..

180,000
210,000

' 5 This figure is calculated from p a r a . 10 on t h e a s s u m p t i o n t h a t t h e first r e p l a e e 
m e n t division a r r i v e s in F e b r u a r y 1917, as f o l l o w s : —
F e b r u a r y , one r e p l a c e m e n t division
..
..
27,000
March, monthly reinforcement .
..
..
4,800
April,
,,
,,
4,800
M a y , a second r e p l a c e m e n t division
..
..
27,000
May, m o n t h l y r e i n f o r c e m e n t . .
4,800
June,
,,
,,
..
..
..
9,500
July,
,,
,,
..
..
..
9,500
A u g u s t , ,,
,,
..
..
..
9 500
September, a third replacement division..
..
27,000
S e p t e m b e r , m o n t h l y reinforcement
..
..
9,500
October,
,,
,,
..
..
14,000
November,
,,
,,
..
..
14,000
December, a fourth r e p l a c e m e n t division
..
27,000
December,'monthly reinforcement
..
..
14,000
Total

..

..

..

202,400

( T h e a b o v e figures, h o w e v e r , a r e e n t i r e l y d e p e n d e n t on shipping facilities.)
T h e G e r m a n r e s e r v e s a r e m a d e u p of : —
1919 class (in h o m e d e p o t s ) . . -1
("250,000
1919 class ( n o t y e t called u p )
S(M.P.C.-5)
. . I 50,000
1920 class (not y e t called up) J
(.550,000
I n f a n t r y from t h e E a s t e r n front, n a m e l y , 2,000 m e n
from each of t h e n o n - t r a n s f e r a b l e divisions
(M.P.C.-8)
'
82,000
Total . .

..

[76,000]

932,000 [ 9 2 6 , 0 0 0 ]

T h e 1921 class will b e c o m e available from t h e 1 s t J a n u a r y , 1918, o n w a r d s , a s i t s
individuals a t t a i n their 17th b i r t h d a y , a n d will e v e n t u a l l y provide a b o u t 550,000 t r o o p s ,
of whom a b o u t 250,000 m i g h t be called u p before t h e 3 1 s t D e c e m b e r , 1 9 1 8 ; t h e s e
men will certainly b e held back until t h e l a s t possible m o m e n t , and c a n n o t b e
compared w i t h our o w n r e s e r v e s
T h e Director of Military I n t e l l i g e n c e considers t h a t n o m o r e m e n can b e c o m b e d
out from industries in U e r m a n y ( M . P . C . - 8 ) .

Reserves.

TABLE (E).—Comparison of Reserves for Nations Fighting on the

Italian Front.
(For British, French, and Germans see Table (D).)
Italian—
Reforming
..
..
..
..
N o w in t r a i n i n g - d e p o t s
..
..
Available from r e - e x a m i n a t i o n of e x e m p t i o n
1920 class
..
..
Total

.

..
,.
..
..

..
..
..

..
..
..
..

..

Austro-Hungarian—
Revision of 1917 t o 1919 c l a s s e s a n d unfit
..
..
Revision of l y l 8 a n d 1919 a n d 18o7 t o 1892 classes, a n d e x t e n s i o n of
a g e limit t o 55
..
..
..
..
1920 class ( n o t y e t c a l l e d u p ) . .
..
...
..
...
Total

..

230,000
130,000
50,000
240,000
650,000
230,000
220,000
400,000
850,000

14. The above figures indicate distinct superiority in reserves
in favour of the Allies on the Western and Italian fronts, taken
together, so far as the year 1918 is concerned. If shipping could
by any means be made available the American reserves could, of
course, be very much larger. I n fact, shipping is for all practical
purposes the only limiting factor to their size. I t should be noted
that the 1920 class is included in the German, Austrian, and
Italian, but not in the British or French figures, and that the
Austrian age limit is raised as high as 55. The inclusion of the
British and French 1920 classes would add about 320,000 men
(120,000 British and 200,000 French) to the Allied total. These
considerations point to the conclusion that the enemy reserves are
more exhausted than those of the Allies. .
15. Regarded from a purely statistical point of view the
figures quoted above, if they give no cause for anxiety.that the
enemy, owing to the Russian collapse, will be able to bring such
forces to the West as to overwhelm us by sheer weight of numbers,
afford no ground for the expectation that, during the next twelve
months the Allies can have any decisive numerical superiority
over the enemy. The General Staff, however, point out that, quite
apart from the mere accuracy of the figures, which they are unable
to guarantee, figures in themselves do not afford a true index of
fighting capacity. This depends upon many conditions, some of
which vary from, time to time, and ail of which vary as between
different armies, e.g., the system and quality of command,
organisation, maintenance, communications, stability,
and
solidarity, of public opinion and Governments. For instance, the
General Staff point out that' it would be folly to count the
Portuguese as the equal of the Germans. They also point, as an
indication of the fallacy of figures, to a comparison between the
enormous man-power of Russia, and the part she has played in
the war in 1917, and to recent events in Italy.
16. The conditions to which the General Staff allude are
extremely difficult to weigh as between the enemy and the Allies.
By the possession of a unified system of command, and an interior
position, with good railway communications, the enemy possesses
an undoubted advantage over the Allies. I n stability and soli
clarity of public opinion, howevejr, itt is doubtful whether the
enemy possesses the advantage.
W a r weariness in Austria is
probably as great as it is in Italy or France, and in Germany it
is probably greater than in England. I n Turkey it is very great.
On the other hand, public opinion carries less weight in the enemy
countries than in the more democratic Allied countries.
The
Allies have, at any rate, the inestimable advantage of the recent
accession of the United States of America, a nation which, though
still inexperienced in modern warfare, is of great tenacity and of
immeasurable strength, which should prove a material and moral
support of the greatest value. The facts alluded to in paragraph

14 regarding the higher age limit for German and Austrian troops,
and the fact that the Germans have put men of 18 years of age in
the trenches on the Russian front, compared with a British age
limit of 18 and a French age limit of 20, and American age limits
between 21 and 32 years of age, should not be overlooked in con
sidering this aspect of the man-power problem,
17. A particularly, dangerous factor in the situation is the
probability that the enemy will be able to bring large numbers of
guns from the Eastern to the Western and Italian fronts, which
may result in his possessing a preponderance in artillery.
The figures as regards Ally and enemy artillery on the
Western, Italian, and Eastern fronts are given in the followiug
table:—
TABLE

Allies—
Western Front
Italian Front

..

Total
Enemy—
Western Front
Italian Front
Eastern Front
Total

(F).

Field G u n s and
Howitzers.

H e a v y Guns a n d
Howitzers.

8.988
3,314

6,187
1,325

12,302

7,512

7.352
3 066
5,80:3
..

16,221

5,412
1,609*
2,243
9,264

* I n addition t h e e n e m y h a s c a p t u r e d a b o u t 2,500 g u n s , 25 per cent, of which a r e
e s t i m a t e d b y t h e I t a l i a n s t o be r e a d y for i m m e d i a t e use.

I t will be seen that, on the assumption that the Eastern front
is entirely denuded of guns, the enemy will have on the Western
and Italian fronts a superiority of 3,919 field guns and
1,752 heavy guns.
On the other hand, the exhaustion of the
enemy's man-power, the effects of malnutrition, and difficulties as
regards raw materials should prevent him from materially
increasing his supplies of ammunition.
18. On the whole, particularly, when the failure of the Allies
to break through on the Western front in 1917 (when they
possessed a marked numerical superiority) is taken into con
sideration, the above factors do not appear to the Committee
to modify the general conclusion to be drawn from the man-power
figures, that the Allies ought to be able to hold their own on the
Western front until the period when the increase of American
strength begins to alter the balance of advantage in their favour.
19. Before leaving the question of Allied man-power as a
whole two means can be suggested by which our Allies could
assist us. One concerns Italy and the other the United States of
America.
20. In view of the very substantial assistance which has been
given to Italy, not only in the form of military reinforcements, but
in the form of shipping, coal, food, raw material, and munitions
of war, it is only fair that Italy should make some return. This
she might do in the following two w a y s : —
(a.) By supplying labour battalions or other organised forms
of labour to our army in France.
(b.) By forming a strategical reserve which can be moved to
the Western front in case of a great enemy concen
tration there.
The Committee recommend that representations should be
made tn the Italian Government to carry out both these
proposals.

21. Our man-power difficulties would to a, very large extent,
be solved if the United States of America could agree to p u t one
battalion in each brigade or one company in each battalion of
the British Expeditionary Eorce in France. Representations to
this effect were made by the Prime Minister to Colonel House
in Paris just before the latter's departure for the United States
of America, and a telegram was sent in the course of this enquiry
from the Prime Minister to Colonel House explaining the gravity
of the present, military situation, and emphasising the importance
of American co-operation in the manner proposed. A telegram
has recently been received which indicates that the question has
been left to the decision of General Pershing.

PART

I I I . — M A N - P O W E R FOR T H E A R M E D F O R C E S .

22. The Minister of National Service (G.-174) states t h a t the
total demand for the maintenance of the armed forces during the
year 19.18 notified to him is as follows :—
The Navy's requirements, including an allowance
for R . N . A . S . ...
...
...
...
90,000
Category " A " recruits for the Army (before 30th
June, 1918)
...
...
...
.;.
600,000
Lads of 18 for the Home Defence Force
...
240,000
Lower category men (Army and Air Force) ...
320,000
.
This demand will now be examined.

Total

...

1,250,000

The Naval Demand.
23. In J u l y 1917 the W a r Cabinet asked the First Lord of
the Admiralty to consider the preparation of a return which
would enable them to scrutinise the allocation of naval personnel
in the same manner as they are able to do in the case of army
personnel (War Cabinet 191, Minute 7). The First Lord states,
however, that the new returns for which he has arranged will not
be available until early in the new year.
H e has informed the
Committee that the whole question of the man-power of the navy
has been very fully considered by the strongest committee he could
appoint, and he holds out verv little hope of any- reduction in
the requirements as set forth above (M.P.C.-3)
I n the
absence of full returns it is useless for the Committee
to pursue this branch of their investigation.
The Committee
. learn from the First Lord that a suggestion that the American
Navv should be invited to man some portion of our small craft,
has been examined, but cannot be adopted as the United States
Navy has no naval personnel to spare, and is hard put to it to
find the necessary crews for its own naval and transport services.
Demand.
The Military
24. The estimate of 600,000 Category " A " men required
during the next twelve months is explained in a Memorandum by
the Adjutant-General (M.P.C.-4) in the following t e r m s : —
[A few words of further explanation, which were elicited in.
the course of the enquiry, have been added in brackets.]
CATEGORY " A " M E N .
I.
Liabilities.
(a.) The total estimated requirements from England
for the fighting units in France alone, to
meet existing deficits [95.000 infantry],
additions, expansions [including 41,000
artillerymen and 40,000 for the Royal

(b.)

(c.)
(d.)
(e.)

(/.)

Flying Corps], and wastage, up till the
31st March, 1918, are :
British infantry [95,000 deficit
and 260,100 wastage] ... 355,100
British artillery
...
... 45,300
New units .
...
... 36,000
.
The estimated requirements to maintain the
fighting units in France alone between the
1st April and the 30th September, 1918,
are
...
...
...
...
Required to replace Category " A " men to be
withdrawn from army to return to civil life
Required for new units other than those
referred to in (a) above
...
...
The estimated requirements to maintain the
fighting units in Expeditionary Forces
other than France between the 1st
November, 1917, and the 31st October,
1918, are
...
...
Additional men required from civil life to be
in training at home between the 1st July
and the 30th September, 1918, to meet
wastages in all theatres from October 1918
to January 1919 (both inclusive)
....

436,400

411,600
20,000
84.000

192,000

160,000
1,304,000

//.

Assets.
(a.) Category " A " men who can be made avail
able from the forces at home for drafting
overseas between the 1st November, 1917,
and the 31st October, 1918
...
...
(5.) Wounded and sick becoming fit for general
service
...
...
...
...
Total assets

...

449,000
240,000
689,000

III.

Deficit.
The estimates of liabilities and assets within the Army indi
eate that approximately 600,000 (the exact number is 615,000)
Category " A " men who will attain the age of nineteen years
before the 1st November, 1918, must be provided from sources
outside the Army between the 1st November, 1917, and the 31st
October, 1918, if our armies overseas are to be maintained at their
present establishments.
Of this 600,000 required to be found from civil life 250,000
over eighteen years eight months are immediately required, and
should have been posted in November in order that they might
have been trained in time to meet the requirements in France up
to 1st April. (The numbers of Category " A " recruits over
eighteen years and eight months actually provided by Minister of
National Service in November were 8,279.)
The provision of this 600,000 is required to be distributed
as follows:—
To be provided immediately in order that
deficiencies in Expeditionary Forces which
will exist on the 1st April, 1918, may be made
good by that date
...
...
...
250,000
To be provided monthly from December 1917 to
June 1918 (both inclusive) in order to main
tain fighting units up to establishment,
350,000
50,000, namely, seven months at 50,000
Total

600,000

If the present rate of supply of Category " A " recruits over
eighteen years and eight months of age is not increased it will be
necessary to reduce the Expeditionary Forces by some fifteen
divisions by the 1st April, 1918.
The above figures are reproduced in Annex I I in the form
of a balance sheet (M.P.C.-12).
25. As has already been stated,: ,the Director of National
Service hopes that, without any legislative change, but with free
dom from Government pledges to Trade Unions and with drastic
economy on the part of all Government Departments and civilian
demands, another 100,000* " A " men, over and above the 450,000
(449,000 as stated by the Adjutant-General) already in the Army,
may become available. This would reduce the deficit for military
purposes to 500,000.

^.

26. The situation, however, is in reality even more unsatis
factory than this figure would seem to indicate. This is due to
the fact that the 450,000 Category " A " men, who can be made
available from the forces at home for drafting overseas, have to
provide drafts for all arms, large numbers of them being already
trained and allocated to arms other than the infantry, where the
largest casualties occur.
27. I n their examination of how the deficit is to be removed
the Committee considered two methods concerning the army itself,
viz.:—
(a.) The possibility of reducing wastage.
(&.) The possibility of rendering a large proportion of the
army available for first line service.
Before examining the possibility of further exploitation of
civilian sources of man-power it will be convenient to give the
results of the Committee's inquiries into the two above aspects
of the problem.

Wastage.

28. The Adjutant-General informed the Committee t h a t the
estimates of wastage for 1918 in paragraph 24 were based on our
experience in 1917.
The British casualties in killed, wounded,
and missing, but not including sick from the 1st J a n u a r y to the
30th November, 1917, are shown in the following table, the esti
mated German casualties opposite the British front, and in all
theatres, being given for purposes of c o m p a r i s o n : TABLE

(G).

British and estimated German Casualties (January
November 30, 1917).
On W e s t e r n F r o n t .

Bntish
Dominions
T o t a l British
Estimated German

1 to

I n all T h e a t r e s .

531.441
147,059

572,594
150,784

678,50p

723,378t

976,000
( O p p o s i t e British front)

2,000,000J

f I n addition t h e r e w e r e 17,362 I n d i a n c a s u a l t i e s .
J T h i s is t h e G e n e r a l Staff s e s t i m a t e . T h e F r e n c h e s t i m a t e is for 2,250,000.

29. The Adjutant-General considered that little or no altera
tion in his estimate could be made, if the assumption were
adopted that in 1918 we should be fighting on the defensive
instead of on the offensive as in 1917. This view was supported
by General Macdonogh, who maintained that casualties were
* E x p l a i n e d in d e t a i l in P a r t I V .

[1280]

"

E

certainly not less on t h e defensive side than on the offensive. H e
instanced our offensives on the Somme, a t Arras, and, more
recently, in the Ypres salient, and expressed the view that in each
of these cases the German casualties were undoubtedly higher than
our own. Our casualties, he said, showed a progressive decrease
during the offensives this year, whereas our casualties during the
German offensive from Cambrai, while we Were on the defensive,
had been very heavy, amounting to no less than 33,000 men. I n
support of this opinion he pointed out that the estimated German
casualties during 1917 opposite the British front are consider
ably higher than the realised British casualties as given in Table
(G), notwithstanding that the Germans were generally on the
defensive and the British generally on the offensive. The Com
mittee, however, were not disposed to attach much importance
to conclusions based on estimates of enemy casualties. A tendency
has been observed in every war for belligerents to exaggerate
enemy casualties, and such estimates are generally admitted to
contain an element of optimistic conjecture. The present war is
nO exception.
30. The Committee felt that the experience of the French
army, which for some time has been face to face with a difficult
man-power situation, would be of special value. They therefore
asked the French President of the Council and Minister of W a r
to allow a representative of the French General Staff to
advise them on the question.
M. Clemenceau was good
enough to accede to this request, and the Committee were fur
nished with a memorandum from French General Headquarters,
dated the 16th December, 1917 (M.P.C.-24), and two representa
tives of French General Headquarters, Colonel Duffieux and
Major Serot, attended the Committee on the 18th December to
give such further explanations as were required. The French
army are basing their calculations for 1918 on their experience
of 1917, that is to say, on the supposition that the total loss will be
75,000 a month, one-quarter of whom will return within three
months, and half within twelve months. The net wastage of
killed, missing, wounded, and sick is from 35,000 to 40,000 a
month; that is to say, about 450,000 men a year in addition to the
returned sick and wounded are required to replace casualties.
Colonel Duffieux considered that a strategy of continuous hammer
ing, such as was adopted by the Germans at Verdun in 1916,
and on the Somme in 1916, though more costly than a policy of
limited objectives, inflicts greater casualties on the enemy. In
fact, he regarded it as impossible to wear down the enemy with
out sustaining heavy casualties ourselves.
The following table
contains a comparison of British and French estimates of
wastage : TABLE

British and French Estimates
Italian
Estimate of n e t
wastage.
British
(including"
i dominions)
French

(H).

of Wastage on Western and
Fronts.
Combatant

strength.

7IH%200

1,288,000

450,000

1.890,000*

P e r c e n r a g e of n e t
wastage to com
batants.
55
24 t o 2 5 *

* T h e figure for c o m b a t a n t s t r e n g t h c o m m u n i c a t e d from F r e n c h
General
H e a d q u a r t e r s after Colonel Duffieux's r e t u r n was 1,838.534, b u t in view of t h e
approximation of this figure t o t h e c o m b a t m t s t r e n g t h as w o r k e d o u t by t h e
Director of Military Intelligence (Table ( A ) ) t h e l a t t e r iigure w a s t a k e n for r e a s o n s
of uniformity.
T h e difference in t h e figures only m a k e s a fractional difference in i h e
pwcentagel
Since t h e n a th'nd calculation h a s been received t h r o u g h - t h e F r e n c h
Military A t t a c h e , which g i v e s t h e lighting s t r e n g t h as 1,778,900 men.
This figure
would g i v e a p e r c e n t a g e of 23 p e r cent, instead of 24 per cent, for n e t w a s t a g e t o
combatant strength.

I t will be observed that the Army Council's estimate of net
wastage for the British a n d Dominion forces is more than double
that of the corresponding French estimate when compared in
percentages of wastage to combatant strength. The comparison
it is true, is not quite a scientific one, since the figures for net
wastage include an allowance for sick, and some part of the
wastage from this cause falls on non-combatants. Nevertheless, it
is a better basis of comparison than that of net wastage to ration
strength, since it is very difficult to get an accurate basis for com
parison between British and French ration strengths owing to the
difference of conditions, one army being overseas and the other in
its own country. I t should be noted that both estimates are based
on the experience of the past year, and it must be borne in mind
that, whereas the British army fought on the offensive almost
continuously throughout the year, the French army since the spring
offensive has deliberately adopted a policy of conservation, and
has been enabled to carry out this policy owing to the vigour of the
British attack. Moreover from the Vosges to Belfort the French
occupy a considerable stretch of line where very little fighting
takes place, and where their casualties must be very small. I n
1918, if the British do not take the offensive, and the enemy
does, it would seem probable that the French mav not be able
to keep their wastage to the same level. On the other
hand, it must not be overlooked that the French estimates are
drawn up on the assumption that after August 1917. the policy
of the Allies will become more vigorous. On a general review of
the considerations referred to above the Committee consider
that the W a r Cabinet will be justified in allowing for a
rate of wastage below that provided for in the Army Council's
original estimates.
31. I n addition to the casualties arising from deaths, wounds,
. and capture, there is a constant wastage in the army from sick
ness.
There is little doubt that the wastage from sickness
has a direct relation to the character of the operations,
and is,increased by the exhaustion resulting from prolonged and
arduous operations such as those recently engaged in on the
W estern front.
7

32. I t has now been definitely decided by the W ar Cabinet
that the policy of the Allies on the Western front shall be
defensive, at any rate during the early part of 1918. The general
policy is stated in the following extract from a joint Note pre
pared by the Supreme W a r Council, dated the 13th December,
1917:-'
r

" 1, A definite and co-ordinated system of defence from the North Sea to
the Adriatic must be adopted by the Allies. This will include :—
"(a.) The reconsideration of existing lines of defence, and the construction
of further and successive defensive lines to cheek an advance by
the enemy:
" (b.) The use to the utmost of all possible mechanical means in order:—
"(i.) To provide the maximum mobile reserve ;
" (ii.) To afford rest and opportunities of training for reserves.
" (c.) The greatest possible development of rail and sea communications
between the different sections of the front, and the preparations
to be made for the movement of troops between these different
sections, especially in respect of the Italian front, and of t h e
measures to be taken in case of a German attack t h r o u g h
Switzerland.
" The defensive policy thus advocated need not preclude such minor forms
of active defence as any Commander-in-Chief may think necessary for i -;
taming the offensive spirit of his troops.
" Furthermore, the policy of a strong defensive not only does not pn
but actually prepares for any offensive measures in any theatre of war
y
be decided upon for 1918, when the present political situation in \h\;d
the military situation in Italy are more clearly defined."

33. The above policy has been approved by'the W a r Cabinet
( W a r Cabinet 302, Minute 7). From a statement by the Chief
of the Imperial General Staff, it is clear that Field-Marshal Sir
Douglas Haig is making his preparations for the future on a
similar basis ( W a r Cabinet 302, Minute 1), and the Memorandum
furnished from French General Headquarters leaves no room for
doubt that General Petain 's plans, while admitting of attacks
with limited objectives, are in the main defensive (M.P.C.-24).
34. Having regard to the character of the general policy to be
adopted by the Allies on the Western front, and to the French
estimates as set forth above, the Committee consider it justifiable
and necessary to base the demand for men for the army on a
lower basis of calculation than the casualties for 1917. They
consider that it should be impressed on the Higher Command in
the British Expeditionary Force that the policy of the Allies is
to conserve their strength until such time as the increase in
American strength, or the decrease of the enemy's strength,
enables them to take the offensive with reasonable prospects of
success. The strategy and tactics of the Higher Command should
be adapted to this policy, and every effort should be made to reduce
casualties by suitable strategical and tactical dispositions, by the
utmost development or fortification, and by such other means as
those responsible may be able to devise. The Committee
recommend that the Chief of the Imperial General Staff
should direct the Field-Marshal Commanding in France to
submit his plans in execution of this policy at an early date, and
that a copy should be sent to the British Military Adviser to the
Supreme W a r Council.
35. One direction in which the army can gain a few men is
by cutting down the cavalry. The Committee are not satisfied
tliat full value is obtained from this arm. They note that on the
Western front there is a total of 5 British, 6 French, and 2
Belgian cavalry divisions, a total of 13, compared with 2 German
cavalry divisions. On the Italian front there is a total of 4
Italian cavalry divisions (including 3 re-forming) compared with
no enemy cavalry divisions, making an aggregate on the two fronte
of 17 Allied compared with 2 enemy cavalry divisions. In view
of the great strain which the maintenance of horses makes on
tonnage, and in view of the small part which cavalry has plaved
in the major operations of the present war on the Western front,
the Committee are strongly of opinion that the cavalry in all
Allied nations should be cut down.
They recommend :—

Cavalry,

(a.) That on the Western front the British cavalry should be
very greatly cut down, and that the personnel should
be released for services in other arms for which they
are suited, and more particularly for Tanks and the
lloyal Flving Corps.
(b.) That the Allies should be pressed to take similar action
in regard to their cavalrv.
36. Conferences have been taking place
between the
Admiralty and the General Staff, and the W a r Cabinet have
sanctioned a rearrangement of the forces allocated to Home
Defence, which will release some men for service abroad.

H o m e Defence.

37. Before leaving the subject of man-power for the armed F a t i g u e
forces, reference must be made to evidence which has reached A m j .
the Committee of considerable fatigue and even discontent in the

in

the

ranks of the British army. I t is true that on his recent visit to
France the Chief of the Imperial General Staff received good
accounts of the troops, and that the reports of the census of
letters do not indicate a bad state of moral. Recent reports from
the Field-Marshal Commanding, however, indicate considerable
fatigue among the troops, and especially in the artillery, who
have been engaged almost without intermission the whole
summer, and the reports of the Minister of National Service leave
no doubt that soldiers returning from the front to civil life,
particularly men who have been two or three times wounded, are
in a thoroughly disgruntled state.
The causes to which the
alleged dissatisfaction of the troops is ascribed are the
following :—
(a.) Dissatisfaction with what they believe to have been unnecessary waste
of life during the continued hammerings against the Passchendaele
Eidge this autumn:
(5.) Dissatisfaction with the number of men still at home, who have escaped
military service. This is an old grievance, but has been accentuated
by recent increases in wages :
(c.) The fact that large numbers of men who have been wounded two or
three times have had to return to the front:
(d.) Discontent, particularly among men who have been sick or wounded,
at being incorporated in new battalions instead of returning to their
previous units where they have formed ties and associations. This
has applied especially heavily on English troops who have been used
to fill up Irish battalions, but it is also much resented among
Scottish troops where the clan tradition applies in some regiments.

38. The Committee feel that it is of the utmost importance
that as much relief and rest as possible should be given to the
troops during the present winter. The only source from which
it appears possible to obtain such relief is -the Home Defence
Army. They have therefore authorised the Army Council to
send to France as many Category " B " men as can be spared
from the Home Defence forces.
39. The Committee have also agreed that it is necessary to
desist from the practice of sending to the fighting front men who
have been severely wounded two or three times, and an announce
ment in this sense was made by the Prime Minister in the House
of Commons on the 20th December, 1917.

of Divisions.

40. One more recommendation which the Committee make
in regard to the organisation of the British Expeditionary Force
is that the number of battalions in a division should be reduced
from twelve to nine. This course was adopted by the French
army when they were faced with a somewhat similar problem to
that which now confronts us; that is to say, when they were
faced on the one hand with a shortage of men, and on the other
hand with the need for an increase in the number of divisions in
order to enable them to pirovide a sufficient " roulement " of
divisions during the German attacks on Verdun.
I t is under
stood that the French military authorities consider that this re
organisation has proved a great success. One effect has been to
increase the proportion of artillery to infantry, and the Committee
were informed by the French officers who attended to give them
the French experience that during some of the brilliant French
attacks in 1917 the proportion of artillery to infantry was in
the ratio of three to two.
The system has also been adopted
L1280]
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with success in the German army. Having regard to recent
developments of mechanical warfare, some of the general reasons
for the adoption of a similar system in the British army appear
to the Committee even stronger now than they were at the time
of its adoption by the French and German armies.
The total
strength of the British army has been greatly increased by the
development of such mechanical devices as heavy artillery,
machine-guns, tanks, trench mortars, and poison gas. In the
aggregate these services have absorbed a very considerable
personnel, and it appears only reasonable that these great develop
ments of our offensive and defensive power should be accompanied
by some reduction in the infantry on whom the greatest casualties
fall.
The Committee recognise the difficulties in applying this
policy to the British army, owing to the shortage of trained
staff officers, and they do not underrate the objection that
the whole of the war establishments and load tables will
have to be revised, unless the United States of America
agree to replace the reduced British battalions.
Nevertheless,
they consider that the advantages, particularly if additional
divisions can be formed as a mobile strategical reserve at the
disposal of the Field-Marshal Commanding in Chief, outweigh
the disadvantages.

PART

IV.—THE CIVILIAN SOURCES OF MAN-POWER.

41. Having considered above the steps which the. Army can
take to improve its man-power situation, the next step is to explore
our remaining civilian resources in man-power. To assist them in
this part of their enquiry the Committee were furnished by the
Minister of National Service with a number of reports dealing with
the subject in considerable detail (G.-174, G.-174A, G.T.-2850, and
G.-181). Sir Auckland Geddes and a member of his staff also
-attended to furnish the Committee with all the explanations they
required.
42. In dealing with this branch of the subject, the Committee
had to keep in view two principles which must ever be before the
Minister of National Service :—
(i.) To secure the largest possible number of men for the Army.
The importance of this is emphasised by the fact
that there are no less than 3,500,000 men of military
age in civil life, of whom 950.000 belong to Category "A."
t(ii.) To eusure that essential trades and industries are main
tained to the extent necessary for the proper conduct of
the war.
The importance of this principle is brought out by
the present civilian demand for labour for approved
programmes, which is as follows :—
Immediate demand ...
...
...
100,000
(No less than 16,861, of whom 16,715
are men, are required for the Govern
rnent approved priority list of con
struction.)
Prospective demand ...
...
...
400,000
500,000
(of whom 100,000 are women).
It should be noted that the great bulk of 91,000 vacant jobs,
requiring men to fill them, is for Government work direct or
indirect.

43. Sir Auckland Geddes explained to the Committee the general
lines on which he is proceeding. With a view to military require
ments, he is constantly scrutinising the lists of employed men in
order to comb out those who can be spared for military service. At
the same time he is making use of a variety of measures for limiting
non-essential trades and diverting the labour into war occupations.
The work involves a gigantic shuffle of the industrial man-power of
the country. Its magnitude may be estimated by the fact that
there are between 600,000 and 700,000 male persons of all ages and
categories to be dealt with in this way. Among the methods
employed may be mentioned the stimulation and fostering of drifts
of the population from one industry to another. For example,
where coal-mines are not working full time,'as on the East Coast, a
drift would perhaps be caused by working short time in mines in
the neighbourhood of ports, while keeping the. more distant mines
working at full pressure. Another method is to introduce w ar
industries into a district where the war has caused normal
occupations to work short time. For example, an attempt is being
made to establish an aeroplane industry in Lancashire, where the
cotton factories are working short time.
T

44. The Committee, with the assistance of the Minister of
National Service, carefully examined the labour requirements for
the priority, immediate, and prospective constructional programmes.
As the views of the Director of National Service were supported
in all cases, it is unnecessary to this Report to give his various
explanations in detail. On a few points of the programme alone is
it necessary to make any comment.
45. Most important of these latter is the programme for ship
construction. On* this point the Committee were given some
interesting figures, which are reproduced in the foliowiug table: —

TABLE

(i).

N e w construction.
N u m b e r of P e r s o n s
Engaged on—
Hulls.

Machinery.

Repairs.

Totals.

Total.

Warships
55,19a
Merchant
72.504
Auxiliary ( N a v a l )
- 17,397
( W a r Office)..
15,504

37,193
37,176
14,701
2,466

92,386
109,680
32,098
8,970

27.586
5*,897
14,007
5,455

119,972
168.577
46,105
14,425

151,598

91,536

243,134

105,945

349,079

I n addition to t h e a b o v e figures t h e r e a r e 66,000 e m p l o y e d in R o y a l d o c k y a r d s
on repairs, i n c l u d i n g a c r t a i n a m o u n t on small c o n s t r u c t i o n . T h e p r o p o r t i o n of
c o n s t r u c t i o n t o r e p a i r s c a n n o t be a s c e i t a i n e d .

46. It will be noticed that the total number of persons actually
engaged on merchant ship construction is only 72,500. Of
necessity, labour employed on constructional work and repair wor£
is occasionally diverted from one class of work to the other, but the
average number permanently engaged on hulls is not in excess of
the figures given. In addition, some 37,000 are engaged on the
construction of marine engines.
47. In view of the relatively small numbers engaged on this
vital industry, the Committee have no hesitation in recommending

that the immediate demand for 20,000 men for shipbuilding (of
which only 6,000 vacancies have yet been notified) as well as the
prospective total demand of 80,000 men (of whom 12,500 are skilled),
should be furnished by the Minister of National Service, and the
War Office the moment the former is satisfied that sufficient material
will be available to keep fully occupied the numbers applied for.
The Committee were informed that the impending completion of the
Trade Card index for the forces serving at home should greatly
facilitate this process. It was stated that there is reason to believe
that a certain number of skilled shipbuilders are at present enrolled
in the Royal Defence Corps guarding bridges and munition works,
which, in the opinion of the Committee, if correct, is a serious mis
application of energy. The Diiector of National Service, however,
has the matter in hand.
48. The detailed examination by the Committee demonstrated
the fact that many of the other demands for labour arc a direct
result of the shipping situation. In this category might be included,
besides the Admiralty demand, the-Office of Works requirement for
labour to build food storage, and the demands of the Timber Con
troller and the Board of Agriculture. Apart from this, the need for
more ships to convey American troops to France, which is a direct
assistance to our own military man-power, has already been enrpha
sised. The need for increased shipbuilding has been accentuated
by the comparative breakdown of the American shipbuilding
programme, in regard to which news has recently been received that
the output for 1918 is likely to be nearer 2,000,000 tons than the
6,000,000 originally hoped for. This makes it imperative that ship
building and its connected industries should have a first claim on
our man-power.
49. Before leaving this' question of shipping, it is pertinent to
mention one labour-saving device which has been adopted by the
Controller of the Admiralty and his advisers for increasing the
construction of shipping, namely, the formation of national ship
yards. The advantage of this scheme is that it is proposed to
utilise prisoners of war (6,000) and military labour, which could not
possibly be employed side by side with ordinary labour in the private
yards. The scheme is not altogether free from the risk of causing
labour disputes, but it is hoped to avoid these, since the yards,
being devoted simply to fitting ships together and not to expert
mechanical processes, will require a mininram of skilled labour.
AVhile recognising the importance of not bringing the national yards
into operation until the private yards are working to their full
capacity, the Committee trust that, subject to this essential condition,
one or two of the yards will be opened as an experiment as soon as
possible.
50. The Minister of Munitions recently suggested to the War Munitions
Cabinet, as a very rough and provisional estimate, that to meet a O w l - M i n e s ,
great military emergency it might be possible to comb out as
y- 
many as 120,00') category " A " men from munition works. (War Cabinet 293, Minute 17.) The Minister of National Service informed
the War Cabinet that the maximum number which -cpuld be combed
out without reducing the output of munitions was approximately
60,000 men. The number for which he was allowing was 62,000.
One of the questions which arose in this enquiry was as to whether
it might not be advisable, in order to procure more men, to make a
reduction in the output of munitions. On the whole the Committee
came to the conclusion that this was not desirable. Already the
original munitions programme has bad to be curtailed for shipping
reasons. As it is desirable as far as possible to supplement our
failing man-power by increased mechanical power, it would be
inexpedient to make further reductions in the output of munitions.
Railwii

S

and

The Committee, however, rely on the Ministry of Munitions to
co-operate with the Minister of National Service in setting free as
many men as can be spared.
51. The Committee discussed the question of the release of
further coal-miners with Mr. Calthrop, the Coal Controller, and of
further railwaymen with Sir Herbert Walker, the Chairman of the
Railway Executive Committee. Both these gentlemen gave reasons
for regarding the estimates of the Minister of National Service as
optimistic so far as concerns their own field of activity. On the
whole, however, the Committee decided not to amend these estimates,
and they count on the utmost assistance from the Coal Controller
and the Railway Executive Committee in this matter.
52. The Committee's enquiries into the civilian demand for
man-power support the following estimates by the Director of
National Service as to the number of men of all ages that can be
secured for naval and military service from civil life :—
TABLE

Total
N u m b e r of
M e n on
October 3 1 .

Shipbuilding-, m a r i n e e n 
gineering, munitions,
& c Unskilled a n d s e m i skilled
Skilled o r in coded
occupation
Coal-miners
..
Railways and Transport
Agriculture
Public utility and other
certified o c c u p a t i o n s
E x c e p t e d men, aliens, l o w
category
m e n , dis
c h a r g e d m e n , &c.
B a l a n c e of m e n
Totals

(J).

Estimated
N u m b e r of
Category
" A ' ' Men.

Suggested Estimated Suggested
Levy
N u m b e r of
L e v y of
M e n of
of M e n of
Categorv
other
other
A "lien
of all A g e s . C a t e g o r y . C a t e g o r i e s .

342,600

109,000
109,00 0

62,000
62,00 0

233,600
233,60 0

Nil

615,000

246,000
246,00 0

Nil

369,000

J:

504,000
318,000
195,000
200,000

252,000
127,000
78,000
60,000

50,000
12,000
3,000
8,000

252,000
191,000
117,000
140,0000
140,00

10,000
Nil
1J
))

701,400

Nil

Nil

701,400
701,40 0

624,000

78,000

15,000

546,000

90,000

3,500,000

950,000

150,000

2,550,000

100,000

5)

The net result of the plans of the Minister of National Service,
so far as the supply of men to the Army is concerned, is that he
hopes to obtain 100,000 class " A " men and 100,000 men of lower
categories for the Army, and 50,000 class " A " men for the Navy
and U.N.A.S., in addition to 120,000 A 4 boys for the Home Army,
during the year 1918. If, however, he is to accomplish these
results, or perhaps greater ones, he stipulates for a small amount of
legislation and for certain assistance from the War Cabinet, and
from the various Government Departments.
A

LEGISLATION.

53. The legislation asked for by the Minister of National Service
is in respect to (a) the period of grace automatically added to
exemption, (h) the power to cancel occupational exemption, and (c)
registration.

Abolition of the
period of Grace,

54. The Minister of National Service asks that the Cabinet should
approve the introduction in the House of Commons as early as
possible in January 1918 of a Bill to amend the Military Service Acts
with a view to an acceleration of the flow of recruits by abolishing
the automatic exemption for a period of two months of men engaged
in a certified occupation under the Munitions of War Act, 1915, on
withdrawal of the certificate of exemption. The Bill will also take
[1280]
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power to abolish the similar fortnights exemption given to men who
have held Tribunal exemptions, and also to cancel all exemptions
granted by Tribunals on purely occupational grounds to men
engaged in occupations not declared to be of essential national
importance. The effect of this Bill, except perhaps in regard to the
last of the above-stated objects, will not increase the net total of
men available as recruits for the Army, but it will materially
accelerate the arrival of the new recruits at the training centres,
thus enabling the Army to secure a larger quota in the first half of
1918 before substantial American assistance can be expected. In
view of the heavy enemy attacks expected on the Western front in
the first half of 1918 this is a matter of great importance. The
Committee recommend the introduction of the above legislation at
the earliest possible date, subject to negotiations with Trades Unions
in regard to release from pledges (paragraph 60).
55, The Committee discussed with the Minister of Munitions,
the
Minister
of Labour,
the Admiralty
Controller,
and the Minister
- ,
.
,
.
. '
.
,
,
.
of National Service the question as to whether it would be advisable
to adopt the policy of the " clean c u t " ; that is to say, to call to the
Colours all fit men within certain age limits whatever their occupa
tion. The Minister of Munitions and his advisers were strongly in
favour of this course. They pointed out that, when asking the
Trades Unions to release the Government from their pledges, it would
be a great advantage to be in a position to invite their co-operation
in a simple scheme of this nature. They pointed out that it would
be far easier to apply than any system .of calling up men within
certain age limits from certain occupations only. They explained
the great difficulty and friction which would arise in applying this
latter policy to occupations which were on the border-line between
an exempted and non-exempted trade. For example, in an engine
shop it" might be necessary to call up one man who was engaged
on making a land engine and to exempt his comrade who was
engaged on making a marine engine, which must inevitably lead to
friction and difficulty. On the other hand, the Minister of National
Service pointed out that the adoption of a policy of the " clean cut "
would immediately result in the calling-up of 12,000 men from ship
building and 10,000 men from agriculture.
The Admiralty
Controller was of opinion that the loss of 12,000 men from the
shipyards would have a disastrous effect upon the shipbuilding
programme; he admitted that in course of time substitutes might
be trained, but he pointed out that there was no time to spare if the
shipbuilding programme was to be carried out. The Committee
themselves were satisfied that it would be equally disastrous to call
up such large numbers from agriculture. In these circumstances,
they decided that the draft legislation should be framed on the
policy of taking men by age blocks'according to occupation. They
trust that all Departments will co-operate with the Minister of
National Service to their utmost extent in the application of this
policy.

T h e P o w e r to
U fl Omipa
tional Lxeuipt

""56. A draft Bill has been prepared by the Ministry of
National Service in concert with the Local Government Board
which embodies the following new provisions in the principal
Act : 

Registration.

T

0

J

'*'(1.) A requirement that boys who have reached, or hereafter
reach, the age of 15 years since the 15th August, 1915,
shall be registered.
* T h e Ministry of N a t i o n a l Service a d d t h e following footnote t o p a r a g r a p h s 56
and 5 7 : —
" T h e only provisions in t h e a b o v e list w h i c h could b e effected b y Defence of
t h e Realm Regulations a r e those marked (*). P a r l i a m e n t a r y Counsel d o u b t s w h e t h e r
(1) and (2) in p a r a g r a p h 55 can be so effected, a n d thinks it necessary t o consult t h e
L a w Officers on t h e point. W e h a v e n o a u t h o r i t a t i v e opinion as t o p a r a g r a p h 56 ( 4 )
and p a r a g r a p h 57, but p r e s u m a b l y t h e p r e c e d e n t of Defence of t h e Realm R e g u l a  '
tions 4 1 A and 53A applies,
W h e t h e r a s a r e g u l a t i o n - o r as a clause in a Bill,
p a r a g r a p h 57 is likely to b e opposed r a t h e r heavily."

anfi

*(2.) A provision for the compulsory registration of men who
have re-entered civil life after serving in His Majesty's
forces, since the passing of the National Registration
Act, 1915.
(3.) A provision that men must notify to the authorities any
change in the occupation in which they were engaged
when originally registered.
A provision requiring the production of a registration
certificate as a condition of any civil employment, the
employer to he guilty of an offence if he does not insist
on the production of a certificate.
*57. In addition to these provisions the Ministry of National
Service considers it absolutely necessary that all holders of
registration certificates should be legally obliged to carry them, and
to produce them on demand to the police or other proper authority.
Without this provision it is feared that it would be impossible
to enforce any effective system of registration, and the existing
requirements under the Defence of the Realm Regulation 53 A, that
certificates must be produced on demand at a man's house, has
proved in practice to be inadequate.
58. It will also be necessary to reduce the period of twenty-eight
days within which a man may notify a permanent change of address,
and likewise the period within which a man entering the country is
bound to register. It has been found in practice that so long a
delay makes the tracing of removals difficult and cumbersome, and
that it gives an undesirable opening to those who wish to postpone
or evade military service. The twenty-eight days' grace should be
reduced to seven/
59. The Committee, while approving the principle of legislation
in regard to registration, decided to leave the details to be worked
out in the first instance between the Minister of National Service
and the President of the Local Government Board.
GO. The introduction of the legislation referred to in paragraphs
53-55 is dependent upon the Government obtaining release from
the Trades Unions from the pledges which were given to them
earlier in the war. It is true that on 26th April, 1916, when a
representative of the Trades Unions asked what guarantee they had,
if they came to an agreement, that the Government will keep it.
Mr. Henderson replied as follows :—
" There is no guarantee at all, and you cannot get any
guarantee at all in view of the changing circumstances of a
great war like this. What we will do if we are compelled by
the necessities of the war (which must always be paramount)
again to depart from the schedule
is we will ask you
to come and meet us before we do it."
- - '

'

.

.

.

.

Although this statement should prove valuable in negotiating
with the Trades Unions, it would not in good faith provide a justi
fication for denouncing the agreements without consultation. A list
of the pledges is given in Annex IV. They were entered into under
conditions entirely different from those which now obtain, when the
employment of men in their factories was considered more important
than their withdrawal to the army. The vital military necessities of
the nation urgently call for some relaxation. Mr. Barnes informed
the Committee that he had already made some preliminary
approaches on the subject to some of the Trades Unions, whose
response, if not cordial, was at least not unsatisfactory. The actiou
agreed on by the Committee was that the Prime Minister should
* See n o t e on p a g e 20..

first make a general statement in Parliament (which he did on 20th
December), after which the Minister of National Service should
meet the Trades Unions and explain the proposals of the
Government.
(il. In addition to the legislation referred to above and the
release from pledges, the Minister of National Service has asked for
the following administrative changes :—
(i.) Construction Programmes and Labour Supply.—That all
Government Departments engaged on construction or
production work of any kind should be directed by the
War Cabinet, before adopting or submitting to the
Cabinet or War Priorities Committee any programmes
of construction, to place themselves in communication
with the Director of National Service and work them out
in terms of labour.
(ii.) Scrutiny
of Programmes.—That
the War Priorities
Committee either directly or through its SubCommittees should overhaul existing programmes of
construction with a special view to labour requirements,
(iii.) Reduction of Non-essential Industries.—That,
in order to
stimulate the drift of labour from one trade to another,
to which allusion has already been made, the Minister of
National Service should be instructed by the War
Cabinet, in concert with the Home Office and Board
of- Trade, to work out a scheme for reducing non
essential manufacture, except under licence.
(iv.) Building Licences.—That the control of the licensing of
building operations should be transferred from the
Ministry of Munitions to the Ministry of National
Service, who would act under the general direction of
the War Priorities Committee.
The Minister of
Munitions has agreed to this proposal.
(v.) Building Contracts.—That a better system for the allocation
of building and similar contracts should be adopted by
Government Departments. It is alleged that it has been
the practice of Government Departments to place their
contracts among a very limited number of contractors,
some of whom frequently adopt methods which upset
the labour conditions in particular districts.
With
this object in view the Government Departments
interested in the placing of contracts-for constructional
work should be directed to consider favourably the
proposals of the Minister of National Service for the
placing of contracts with federations or groups of
smaller builders, or with a single smaller builder acting
as agent, and personally responsible for a group or
federation.
(vi) Adaptation
of Existing
Factories.— That the War
Cabinet should call the attention of the Government
Departments concerned to the great importance of
adapting existing factories rather than building new
ones. It was alleged that there is a tendency to build
new factories where existing buildings are available, and
examples were given. General Smuts informed the
Committee that a special Sub-Committee of the War
Priorities Committee is studying this question.
(vii.) Dilution.—That the Sub-Committee of the War Priorities
Committee, which is dealing with dilution, should
proceed with the utmost despatch, and that on receipt
of its recommendations the Minister of National Service,
in concert with the Minister of Munitions, Admiralty,
and the Minister of Labour, should undertake the
necessary negotiations with the Trades Unions without

-Administrative
Changes,

(viii.)

(ix.)

(x.)

(xi.)
(xii.)

delay. The War Cabinet has already directed (War
Cabinet 287, Minute 2) that a small expert staff drawn
from the existing staffs of the Admiralty and Ministry
of Munitions should be attached to the Ministry of
National Service, and that duplicates of all dilution
reports should be supplied to the Ministry of National
Service. The transfer of an adequate staff and the
supply of such reports should be given effect to
immediately.
Foreign and Colonial Labour.—That
all Government
Departments should be instructed by the War Cabinet to
examine the possibility of employing more foreign labour,
and should take the necessary action for securing it
through the Ministry of Labour and Ministry of National
Service. In this connection the First Commissioner of
Works has suggested that labour could be obtained from
Holland, Switzerland, Denmark, Scandinavia, and
possibly Spain (G.T.-2962). A proposal to increase the
number of factories and ports manned exclusively by
American labour was felt by the Committee to require
further investigation in view of the difference in wages
in the two countries.
Discharged Soldiers.—That
the War Office and the
Minister of National Service should co-operate as closely
as possible in regard to the employment of discharged
soldiers.
In this connection the Committee were
informed that 187,000 men had been discharged within
the last twelve months, and that they were now being
discharged at the rate of 20,000 to 30,000 a month,
Low Category Men.—That every endeavour should be
made by the War Office to release low category men from
Military Service, since the more men that can be so
released the greater prospects of securing higher category
men for the army.
Prisoners of War.—That the allocation of prisoners of
war to industry should be transferred from the War
Office to the Minister of National Service.
If the above proposals are approved it will be necessary
to ensure the fullest possible co-operation of all Govern
ment Departments in carrying out the policy laid down
by the War Cabinet, which will have to be put into
execution by the Minister of National Service. Govern
ment Departments should endeavour to comply with the
rulings and directions of the Minister of National Service,
but -should they find it necessary to raise any objection
to a ruling or direction given by him they will be able to
appeal to the War Cabinet. It is hoped that such
appeals will only be necessary very rarely, and that it
may be possible for Departments to arrange any
differences that may arise after consultation with the
Minister of National Service.

The Committee recommend the adoption of all the above
proposals.
Ireland.

62. The Committee have carefully considered the expediency
of applying compulsory service to Ireland. Apart from the
addition of 150,000 to 160,000 recruits, there is much to be said
for this proposal. Ireland stands to win as much from this war as
any part of the British Empire. There is no question that at the
end of the war Ireland will demand, and will probably leceive, all
the- benefits that Great Britain receives from the reconstruction
arrangements. In these circumstances it is only fair that there
should be equality of sacrifice.
At present there is no such
equality. Not only does Ireland not contribute a quota of troops in
any way commensurate with that of Great Britain, but there is litde
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doubt that the hardships of the war and the restrictions imposed on
the population in order to maintain our forces at full strength apply
with far less rigour to the Irish population. It is unfair to ask the
British people to make greater sacrifices when the Irish escape
altogether, and there is no doubt that this aspect of the question will
be hotly pressed when the proposals of the Committee come before
Parliament.
63. On the other hand, there is no doubt that the utmost
difficulty would be encountered in enacting the legislation for the
application of compulsory service to Ireland. The Irish would
probably rally to them not only the pacifists, but others whose
pacifism is at present veiled. It is understood that the Trades
Unions would not desire to force compulsory service on Ireland.
The effects of violent scenes on the floor of the House of Commons
would not only reduce the prestige of this country in Europe, but
might react in a highly detrimental manner in the United States
of America and in the Dominions. Moreover, all prospect of a
successful issue to the Irish Convention would be removed.
64. Even if it were decided to run these risks and to force a
Bill applying compulsory service to Ireland through Parliament, it
is more than doubtful if the military results would be satisfactory.
Many good judges consider that conscientious objection would
develop in Ireland on a very large scale. It would not be possible
to refuse in Ireland the licence which has been granted to con
scientious objectors in Great Britain, and it is probable that the
whole of the energies of the Sinn Fein movement would be given to
the support and development of conscientious objection. It should
be noted also that the system of Tribunals in operation in Great
Britain could not be adopted with any prospect of success in Ireland ;
in fact, compulsory service can only be applied in Ireland as part of
a scheme for the " clean cut "—that is to say, the compulsory recruit
ment of all men of certain ages, although it might be applied only
to certain occupations.
65. In view of the great political difficulties and dangers
involved, and th - meagre results to be anticipated, the Committee
cannot at present recommend the adoption of a policy of applying
compulsory service to Ireland.
66. The attention of the Committee was called to the fact that
large numbers of Englishmen have taken refuge in Ireland from the
application of compulsory service. The Minister of National Service
informed them that he had already been in communication with
Scotland Yard and the Irish Government with a view to the recall
of these individuals, and a certain number of recruits had been
obtained. The Committee felt, however, that the matter should be
pursued with greater vigour, and they commend this recommenda
tion to the attention of the Minister of National Service, the Home
Office, and the Irish Office.
67. The Committee also have rejected suggestions that the age
for military service in this country should be lowered, or that it
should be raised The lowering of the age is not favoured by the
Army Council. The raising of the age from 41 to 45 would only
render 50,000 additional men available for military service, and an
extension to 50 would only add another 60,000. There would be
very strong opposition, and the Committee do not feel justified in
recommending this proposal. They consider that these measures
should be regarded as a last resort, only to be adopted either to
avert a great national catastrophe, or to enable us to exploit a
success to the full.

Englishmen
s h e l t e r i n g from
Ireland

e f V

'
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68. The Committee believe that all the possible sources of
civilian man-power have now been explored and the results given
above.
PART

V.—THE EFFECT OF THE COMMITTEES PROPOSALS
ON MILITARY MAN-POWER.

69. The Committee have endeavoured to ascertain the effect of
the various recommendations made above on our military man-power
at different stages of the year 19 L8. With this object in view, they
placed the experts of the Ministry of National Service in comniuni
cation with those of the Adjutant-GeneraFs Department in order,
if possible, to arrive at an agreed basis. Unfortunately, mainly
owing to differences of opinion as to the basis on which the casualties
should be reckoned, agreement has not been obtained, in spite of a
number of conferences between the two departments, presided over
by General Smuts on behalf of the Man-Power Committee. In this
Report, therefore, the results of the calculations of both Departments
will be given.
70- The following tables are based on the assumption that the
divisions in France are reduced from twelve battalions to nine
battalions apiece in accordance with orders which have been issued
"by the Army Council:—
TABLE ( K ) .

(Nine months of hard fighting, that is to say, from February 15 to
November 15, and three months' light fighting.)
E s t i m a t e of t h e
M i n i s t e r of N a t i o n a l
Service.*

At-

March
June
September
December

31,1918
30, ,,
30, ,,
3 1 , ,,

..

S u r p l u s , 96,393
Deficit,
17,686
,,
102,665
210,139

TABLE

E s t i m a t e of t h e
Adjutant-General, f

Deficit,
,,
,,

69,431
156,000
544,000
277,178

(L).

(Six months of hard fighting, that is to say, from May 15 to
November 15, and six months' light fighting.)

At-

March
June
September
December

3 1 , 1918
30, ,,
30, ,,
3 1 , ,,

* All t h e a t r e s .

E s t i m a t e of t h e
M i n i s t e r of N a t i o n a l
Service.* .

S u r p l u s , 162,468
,, ' 114,462
4,737
Deficit, 131,591

E s t i m a t e of t h e
Adjutant-General.!

Deficit,
,,
,,

13,000
43,000
132,000
220,000

j F r a n c e and I t a l y o n l y .

Of the above results, the only really comparable figures are those
as at the 31st December, 1918. Throughout the year the estimates
of the Minister of National Service and the Adjutant-General are
arrived at on different bases.
71. In his calculations the Minister of National Service has
spread evenly over the twelve months the total number of drafts
which he estimates will be required during 1918 for theatres of war
other than France.

On the otter hand, the Adjutant-General in his calculation has
ear-marked out of the pool of men at his disposal at the beginning
of 1918 the whole of the drafts for other theatres which he estimates
will be required during 1918, for the reason that in the other
theatres of war it is only possible to employ men of over 20 years
of age.
One result of the Adjutant-GeneraFs method of distribution is
that in the event' of a great emergency in France in tlie earlier
months of 1918 he would still have in hand to meet such emergency
a large unexpended proportion of the men intended for threatres
other than France, although such balance would not be shown by
his estimates above referred to.
This is a factor of no small importance in the present stage of
the war.
The enemy might seek a decision in the Western
or Italian theatres in the first half of 1918 in order to achieve a
peace satisfactory to himself before the increase in American
assistance renders this impossible.
The absorption on the Western front of these men who have
been ear-marked for overseas might later on lead to a shortage in
the more distant theatres of war, and such a contingency would
involve a reconsideration of the position of these theatres, and
might possibly even compel a relaxation of our efforts; but,
regrettable though this would be, it would be preferable to a
collapse on the Western front.
72. The deficit on the 31st December, 1918, as estimated by
the Adjutant-General exceeds the deficit estimated by the Minister
of National'Service by 67,039 in Table (K) and by 88,409 in
Table (L).
These differences are mainly due to the difference between the
bases of calculation of the number of drafts reqxiired in 1918 for
theatres of war other than France.
The Minister of National Service estimates this figure at
120,000, arrived at on the following basis agreed to by General
Smuts, namely :—
The total casualties (killed, died, wounded, missing, and
prisoners) during 1917 in theatres of war other than
France amounted to 48,()00.
To allow a margin of safety, 25 per cent, was added to this
figure, making 60,000 in all. This latter figure was doubled
in order to include sickness casualties.
The final estimate, therefore, is 120,000.
The Adjutant-GeneraFs estimate is 192,000, which figure is
based on the plans of the GeneralStaff for 1918, and was the figure
originally accepted by the Minister of National Service in his
memorandum dated the 15th November, 1917.
73. A second but less important difference between the two
bases of calculation arises out of the estimate of the number of sick
and wounded men returning to the front. The difference on this
account, in Table (K) for the whole year, is that the Minister of
National Service estimates the number of returned Expeditionary
Force men becoming fit again during 1918 at a figure for the yeac
about 30,000 higher than the number estimated by the AdjutantGeneral.
74. The above explains the main causes of discrepancy between
the estimate of the Minister of National Service and the estimate of
the Adjutant-General.
75. There is, however, a further very important difference
between the two estimates, which is not readily apparent from a
comparison of the final results.

The Minister of National Service includes in his estimated
liabilities at the end of 1918, a training reserve of 105,000, whilst
the Adjutant-General makes no such provision in his estimate.
It seems only reasonable, however, to assume that the Army
Council will desire to have in hand at the end of 1918 a training
reserve of such a number of men as will be sufficient, together with
returned Expeditionary Force men, to furnish the drafts required
for overseas during the first few months of 1919, and if the AdjutantGeneraFs basis is accepted, his estimated deficit at the end of 1918
should be increased by such figure as, in the opinion of the War
Cabinet, it will be necessary to hold in hand in respect of the
training reserve above referred to.
76. On the other hand, on a 9-battalion basis and budgetting
for nine months' heavy fighting, the Adjutant-General estimates the
gross casualies in France during 1918 at 896,000, which is 90,000
greater than the corresponding estimate (800,000) of the Minister of
National Service.
The Minister of National Service, however, arrives at a slightly
lower figure for casualties in 1918 than that submitted by the
Adjutant-General. Both estimates are calculated from the same
figure of casualties for 1917, the difference in result being due to
different divisions having been made between infantrv and other
arms in making the calculation.

PART

VI.—SUMMARY

OF CONCLUSIONS
MENDATIONS.

AND REOOM-

77. Before setting out in detail the conclusions and recom
mendations of the Committee it will be convenient to summarise the
broader considerations of policy on which they are based. The
Committee do not underrate the seriousness of the military situation.
As shown in Part II of this Report, the military collapse of Russia
sets free very large enemy forces on the Eastern front for service
elsewhere. No conjecture can as yet be formed as to where these
forces will be applied. The enemy may decide to use part of them
to exploit the resources of Russia, or he may apply them in the
Balkans, or in Italy, or he may seek a decision on the Western
front. All that can be' said with certainty is that the enemy in 1918
will be so strong on the Western and Italian fronts as to preclude
any reasonable probability of a decision on those fronts in favour of
the Allies. The military advisers of the Allied Governments have
recommended a defensive policy on the Western front, at any rate
for the first half of 1918. In these circumstances it is evident that
the staying power of the Allies must be safeguarded until such time
as the increase in the American forces restores the balance of
superiority decisively in their favour. The safeguarding of staying
power involves not only the maintenance of the armies, but of the
nations, and in both respects our Allies are becoming increasingly
dependent upon ourselves. This country has to bear the principal
burden of maintaining the sea-power of the Allies ; for dealing with
the enemy's submarines; for shipbuilding; for transport of food
and supplies of all kinds for the peoples, armies, and munition
factories ; for the supply of coal and many kinds of ordnance and
munitions ; and in a great degree for the financial support of all our
Allies. Even the transport of American troops depends ultimately
to a considerable extent on maintenance of our shipping. In these
circumstances no comparison can be drawn between this country and
Allied countries in regard to the proportion of the population avail
able for military purposes. If so large a number of men were
diverted from industry or production to military service as to impair
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our power of maintaining our Allies daring the coming year the
war might be lost, and already our powers in this respect are
severely taxed.
78. Having carefully considered and balanced the requirements
of the fighting forces and of the nation and of the Allies as set
forth in this Report, the Committee make the following recom
mendations :—

^"Id^Ahi

(1.) The following principles should be adopted in the distribution of our man-power, whatever the number of men available nis^-ibution of
may

be : —

Man-Tower.

(a.) The fighting personnel requirements of the Royal Navy
and of the Air Services should have absolute p r i o r i
over all other services.
(b.) After the fighting personnel requirements of the Royal
Navy and Air Services, shipbuilding should have
priority over all other demands, and, after shipbuilding,
the construction of aeroplanes and tanks.
(c.) Food production, timber felling, and the provision of food
storage accommodation, since their object is to set free
shipping, must be regarded in the same category as
shipbuilding.
(d.) The priority accorded to shipbuilding, food production,
and timber felling is subject to the general supervision
of the Minister of National Service for the prevention of
the waste of labour.
(2.) Every effort should be made to induce General Pershing, Reconmendato whom the question has been remitted by the President of the ^urVllies "
United States, to permit the incorporation of "American battalions in
British brigades or companies in British battalions. (Paragraph 21.)
(3.) The War Cabinet Committee on the Restriction of Imports
should report on any steps which can be taken to expedite the
transport of American troops to France. (Paragraph 10.)
(4.) The Prime Minister should press the Italian Government at
the next meeting of the Supreme War Council to supply labour
battalions or other forms of organised labour for service in rear of
the British Expeditionary Force in France, and for the formation of
a mobile strategical reserve which can be transported in case of
neceesity to the Western front. (Paragraph 20.)
(5.) The Prime Minister, at the next meeting of the Supreme
War Council, should press the French and Italian Governments to
reduce the number of cavalry divisions with a view to a saving in
transport. (Paragraph 35.)
(6.) The general military policy of the British Expeditionary R e c o m m e n d a Force on the Western front should be based on the principles pro- tions affecting
posed by the Permanent Military Advisers of the Supreme War
yCouncil in their note dated the loth December, 1917, that is to say,
on the assumption that the general policy is to be one of a general
defensive and conservation of strength. Every effort should be
made to avoid wastage of man-power by the adoption of suitable
strategy and tactics, and by the development of fortifications. The
Chief of the Imperial General Staff should direct the Field-Marshal
Commanding the British Expeditionary Force to submit his plans
on this basis at an early date, and a copy of these plans should be
sent to the British Military Adviser to the Supreme War Cabinet.
(Paragraph 34.) The adoption of this policy should justify a
. lower estimate of wastage than that allowed for by the Army
Council. (Paragraph 3 0 )
(7.) With a view to the creation of additional divisions for a
mobile army of manoeuvre in France, the number of battalions in
the British divisions on the Western front should be cut down from
12 to 9. (Paragraph 40.)
S
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Becommenda
tions for
Legislation.

(8.) The British cavalry on the Western front should be greatly
reduced in order to set free personnel for other services. (Para
graph 35.)
(9.) In order to give rest and relief to the men who have been
fighting continuously on the Western front, the Army Council
should send as many Category " B ' ' men as possible from the Home
Defence forces to the Western front. (Paragraph 38.)
(10.) With a view to reinforcement on the Western front, the
forces devoted to Home Defence should be reduced to the extent
which the Admiralty and War Office, with the approval of the War
Cabinet, consider practicable. (Paragraph 36 )
(11.) Men who have been more than once severely wounded
should not be sent back to the fighting line. (Paragraph 39.)
(12.) The Army should obtain from the Home Defence forces
the balance of its own requirements in men below Category " A."
(13.) Legislation should be introduced in Parliament at the
earliest possible date on the following subjects:—
(a.) The period of grace automatically added to exemption.
(Paragraph 54 )
(6.) The power to cancel occupational exemption, the draft
legislation being framed on the basis of a policy of
taking men by age blocks according to occupations.
(Paragraph 55.)
(c.) Registration. The principle approved, but details to be
worked out between the Ministry of National Service
and the Local Government Board. (Paragraphs 56-59.)

Recommenda
rions affecting'
Administration.

(1-1.) All Government Departments engaged on construction or
production work of any kind should be directed by the War Cabinet,
before adopting or submitting to the War Cabinet or War Priorities
Committee any programmes of construction, to place themselves in
communication with the Minister of National Service and work their
schemes out in terms of labour. (Paragraph 61 (i).)
(15.) The War Priorities Committee, either directly or through
its Sub-Committees, should overhaul existing programmes of con
struction with a special view to labour reforms. (Paragraph 61 (ii).)
(16.) The Minister of National Service, in concert with the
Home Office and Board of Trade, should work out a scheme for
reducing non-essential manufacture except under licence. (Para
graph 61 (iii).)
(17.) The control of the licensing of building operations should
be transferred from the Ministry of Munitions to the Ministry of
National Service, who would act under the general direction of the
War Priorities Committee. (Paragraph 61 (iv).)
(18.) With a view to a better system for the allocation of
building and similar contracts and to the avoidance of upsetting
labour conditions in particular districts, Government Departments
interested in placing contracts for constructional work should
consider favourably the proposals of the Minister of National Service
for placing of contracts with federations or groups of smaller
builders, or with a single smaller builder acting as agent and
personally responsible for a group or federation.
(Para
graph 61 (v).)
(19.) Government Departments, when deciding on the construc
tion of new factories, should exercise the greatest care to make use
of existing factories when available rather than to build new ones.
(Paragraph 61 (vi).)
(20.) The Sub-Committee, of the War Priorities Committee,
which is dealing with dilution, should proceed with the utmost
despatch, and on the receipt of its recommendations the Minister of
National Service, in concert with the Minister of Munitions
Admiralty, and Minister of Labour, should undertake the necessary
negotiations with the Trades Unions without delay . The decision
of the War Cabinet (War Cabinet 287, Minute 2) directing the
7

attachment to the Ministry of National Service of a small expert
staff drawn from the existing staffs of the Admiralty and Ministry of
Munitions, and that duplicates of all dilution reports should be
supplied to the Ministry of National Service and be given effect to
immediately. (Paragraph 61 (viij.)
(21.) AH Government Departments should be instructed by the
War Cabinet to examine the possibility of employing more foreign
labour, and should take the necessary action for securing it through
the Ministry of Labour and Ministry of National Service. (Para
graph 61 (viii).)
(22.) The War Office and the Minister of National Service
should co-operate as closely as possible in regard to the employment
of discharged soldiers. (Paragraph 61 (ix).)
(23.) Every endeavour should be made by the War Office to
release low category men from military service. (Paragraph 61 (x).)
(24.) The allocation of prisoners of war to industry should be
transferred from the War Office to the Ministry of National Service.
(Paragraph 61 (xi).)
(25.) The fullest possible co-operation should be given by all
Government Departments to the Minister of National Service in
carrying out the above policy. Government Departments should
endeavour to comply with the rulings and directions of the Ministry
of National Service, subject to the right of appeal to the War
Cabinet. Such appeals, however, should rarely be necessary.
(Paragraph 61 (xii).)
(26.) Compulsory military service should not at present be
applied to Ireland. (Paragraphs 62-65.)
(27.) The Minister of National Service, in consultation with the
Home Secretary and the Secretary for Ireland, should endeavour to
secure immediately for military service those Englishmen who have
taken refuge in Ireland, and should concert such measures as may
be possible for preventing men liable to military service from seeking
refuge in that country. (Paragraph 66.)
(28.) The age limits for military service should not be extended
for the present. (Paragraph 67.)
2, Whitehall Gardens, S.W.,
March 1, 1918.

Ireland

ANNEX

TABLE

I.*

I.—Present actual Strength of Belligerents (omitting Russia and Roumania).
[Compiled from figures supplied by the General Staff.]
ALLIES.

Combatants.

Theatre.

(i.)

British.

France . .
..
Italy
..
..
Balkans
Palestine and E g y p t
Mesopotamia
..

..
..

.. -

..

Total
.-

. . . . . . . . .

S

(ii.)

'

1,288.000
98,000
97,000
143,000 .
160,000

1,939,000
120,000
173,609
200,297
241,749

1,786,000

2,674,655

1,890,000
85,000
118.000
2,000
Nil

2,558,000
103,000
184,086
2,334
Nil

2,095,000

2,847,420 .

. . . . . . . . . . . .

French.

France . .
Italy
Balkans
Palestine and E g y p t
Mesopotamia

...

Total
(iii.)

Italian.

F r a n c e ...
..
Italy
B a l k a n s a n d Albania
Palestine and E g y p t
Mesopotamia
..
L y b i a , &c.
..

..
.. /

..

..

..
..

..
. . .

Total
(iv.) American,

Ration Strength.

Belgian, Portuguese,
and Greek.

France (American)
(Belgian)..
,,
(Portuguese)
Balkans (Serbian)
,,
(Greek) . .

..

Nil
1,1.41,000
80,000
200
Nil
40,000

Nil
' 1,600,000
100,000
300
Nil
60,000

1,261,200

1,760,000

85,000
120,000
37,000
78,000
25,000

120,000
162,000
52,000
94,020
49,528

2,104,000
107,000
54,000
20,000
1,145,000

3,205,000
143,000
105,000
40,000
1,686,000

3,430,000

5,179,000

Nil
.
704,000
25,000
1,000
600,000

Nil
1,057,000
45,000
" 3,000
929,400

1,330,000

2,034,000

Serlian,

..

ENEMY.

(i.)

German.

France . .
..
Italy
..
..
Balkans
T u r k e y in Asia
Russia a n d R o u m a n i a
Total
(ii.)

.. ,

. . .

..
.

..

..

...

Austro-Hungarian.

France . .
Italy
Balkans..
T u r k e y in Asia . .
Russia a n d R o u m a n i a

..

...

Total

H
* S u b s e q u e n t l y t o t h e e n q u i r y t h e G e n e r a l Staff s u g g e s t e d t h e omission of t h i s a n n e s .
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Combatants.

Theatre.

(iii.)

Ration Strength.

Turkish.

France
Italy
Balkans..
..
'
T u r k e y in Asia (including C a u c a s u s )
Russia and R o u m a n i a
Total
(iv.)

Nil
Nil
1,800
232,200
13,000

Nil
Nil
2,000
420,000
15,000

247,000

437,000

Nil
Nil
217,000
2S ii
62,000

Nil
Nil
302,000
Nil
80,000

279.000

382,000

Bulgarian.

France
Italy
Balkans..
..
T u r k e y in Asia
..
Russia a n d R o u m a n i a

..

..

;.

Total

TABLE I I .

(i.)

TOTAL

Britisli
French
Italian
American
Belgian
Portuguese
Serbian
Greek

Allied Present Actual Strengths in All Theatres.
(Russia and Roumania omitted.)

..
* *

..

..
-*

.. -

;

..
'

..

. *

..

a.

.

* m

.

..
*

.%

.

.

.

Total

(ii.)

TOTAL

Total

- (Enemy

s i

.

1,261,000
85,000
120,000
37,000
78,000
25..000

2,674,655
2,847.420
1.760,300
120,000
162,000
52,000
94,020
49,528

5,487,000

7,759,923

3,430,000
1,330,000
279,i'00
247,000

5,179.000
2,034,000
382.000
437,000

5 286,0U0

8,032,000

Allied and Enemy Present Actual Strengths in Different
Theatres.

3. Balkans a n d A l b a n i a . . /
4.Tnrk,yinA

1,786,000

2,095,000

;

Theatres.

-

Ration Strength.

Enemy Present Actual Strengths in All Theatres.

German
Aust.ro-Hungarian
Bulgarian
Turk
. . .

TABLE III.—Total

Combatants.

."

£ '
( Enemy
l l u

d

..

5. E a s t e r n T h e a t r e
. . J Allied
(Russia and R o u m a n i a ) \ E n e m y

;;

Combatants.

Ration Strength.

3.420,000
2.104,000
1,324,000
811,000
- 398,000
297,000
305,200
- 253,200
Nil
1,820,000

4,831,000
3,205,000
1,823,000
1,200,000
601,243
454,000
444.680
463,000
Nil
2,710.000

IV.—Reinforcements and Reserves actually in Sight. Estimated Reserves that
will become Available in All Theatres during course of next Twelve Months.

TABLE

(i.) Allied.
British (including Dominions)
..
French
..
..
..
Italian .
..
..
..
American
.. ..
..
Greek..
..
..
..
Serbian
..
. . . .

..
..
..
..
..
..

..
..
..

..
..
..
..
..
..

764,000
390,000
650,000
202,400
76,000
10,300

..

..

..

2,092,700

..
..
..

..
...
..

..
..
..

..
..
..

932,000
850,000
125,000
\Ti"l

..

..

..

..

1,907,000

Total

(ii.)
German
..
Austro-Hungarian
Bulgarian
..
Turk

..
..
..

..
..
..
Total

Atsett

up to September 30,

1918.

Liabilities.

449,000
240,000

(deficit).

" A " men over 18*8 required
immediately to make good
deficit in April
315,000
" A " men over 18*8required i n January 1919
50,000
February ,,
50,000
March
50,000
)5
April
. 50,000
May
50,000
June
50,000
Total balance required to be found
from civil life

Total
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Balance Sheet of Forces at Home

Estimated as becoming available during
the period from men in hand .
Wounded men become fit for fighting
during the period . .
Balance

..

Enemy.

ANNEX
ESTIMATED

..
..
..
..
..
..

Deficiencies in France..
Estimated requirements for fighting units—
France (addition, expansion,
and wastage) up to the
31st March—
Infantry
. . 261,000
Artillery
..
45,300
New units
..
36,000
1st April to September 411,600

753,000
192,000

Requirements other theatres

615,000

1,304,000

95 000

Required to replace " A " men returned to
civil life
New units other than those, provided in
France (Artillery, R.F.C:, Tanks, &c.)..
Additional men to be in various stages of
training on the 30th September to supply
drafts at the rate of 40,000 per month
during October - December 1918 and
January 1919
1 Otcil

,,

a s

**

L

1,040,000
20,000
84.000

160,000
1,304,000

ANNEX III.
ESTIMATED BALANCE SHEET OF OVERSEAS CONTINGENTS.

For period November 30, 1917, to September 30, 1918.
1. Australia and New Zealand.
Liabilities.

Assets.
Reinforcements available in G r e a t Britain . .
W o u n d e d m e n b e c o m i n g fit, i.e., 40 p e r
cent, of t o t a l casualties
..
..
Deficiency required t o b e b r o u g h t from
Australia and N e w Zealand
..
..
Total

..

..

27,000
40,900
75,800

Deficiency in t h e a t r e of w a r
\.
..
E s t i m a t e d casualties
..
..
..
N u m b e r s requited t o b e under t r a i n i n g on
S e p t e m b e r 30 t o m e e t O c t o b e r - D e c e m b e r
1918 a n d J a n u a r y 1919 w a s t a g e
..

6,100
102,400

Total

..

143,700

E s t i m a t e d casualties . .
..
..
N u m b e r s r e q u i r e d t o b e u n d e r t r a i n i n g on
S e p t e m b e r 30 t o m e e t O c t o b e r - D e c e m b e r
1918 a n d J a n u a r y 1919 w a s t a g e
..

89,600

30,S00

Total

..

120,400

2,900
12,800

20,100

143,700

..

35,200

2. Canada.*
Liabilities.

Assets.
Surplus in t h e a t r e of w a r
..
..
Reinforcements available in G r e a t Britain
W o u n d e d men becoming fit, i.e., 40 p e r
cent, of t o t a l casualties
,.
i ..
Deficiency r e q u i r e d t o b3 b r o u g h t from
Canada
..
..
..
..
Total

..

..

1,400
42,700
35,800
40,500
120,400

3. South

Africa.

Assets.

Liabilities.
2,300

Reinforcements available in G r e a t B r i t a i n . .
W o u n d e d b e c o m i n g tit, i.e., 40 per cent, of
total casualties
..
..
...
Deficiency r e q u i r e d t o b e b r o u g h t from
S o u t h Africa
..
..

12,700

Deficiency in t h e a t r e of w a r
..
..
E s t i m a t e d casualties
..
..
..
N u m b e r s required t o b e u n d e r t r a i n i n g o n
S e p t e m b e r 30 t o m e e t O c t o b e r - D e c e m b e r
..
1918 a n d J a n u a r y 1919 w a s t a g e

Total

20,100

Total

..

..

5,100

..

4. Number of Overseas Troops Training in Dominions or in Transit
' .
December 25, 1917.

therefrom,

I n Dominions.
In Transit.
Other Ranks.
Officers.

Canada
Australia
N e w Zealand
S o u t h Africa

..
..

t

...

158
232
t
490

41,008
841

* *

41,849

Add in t r a n s i t
Total

..

Other Ranks.

24,020
8,457
8,294
237

4,400

* *

*841
841

*

* F o r effect of t h e adoption of c o m p u l s o r y s e r v i c e in Canada see n o t e s t o T a b l e (D) on p . 6.
t N u m b e r of officers n o t s t a t e d .

ANNEX

IV.

GOVERNMENT PLEDGES IN CONNECTION WITH THE PROTECTED OCCUPATIONS SCHEDULE.
I . — L i s t of C o n f e r e n c e s .
I I . — S u m m a r y of M a i n P l e d g e s .
III.-References,
IV.—Subordinate and Temporary Undertakings.
V.—References t o p a r t i c u l a r Occupations.

I.—LIST

No.

1
2
3

Date.

April

3..
4..
10..

4

12..

5
6
7
8
9
10
11
12
13
14

23..
26..
2..
3..
4..
5..
9..
10..
18..
19..

May

15
16
17
18
19

22..
June

1..
9..
13..
14..

of Conferences.
Conference with —

Chairman.

Mr. Henderson.
Signatory Trade Unions
Mr. H e n d e r s o n .
N o n - S i g n a t o r y T r a d e U n i o nnss
Signatory Trade Unions.
Com- Mr. H e n d e r s o n .
mittee
C o m - Mr. H e n d e r s o n .
* * Signatory Trade Unions.
miitee and Full Meeting
A.S.E
Mr. Kellaway.
m m
Mr. Henderson.
A.S.E.
s m
A S.E.
Mr. Henderson.
mm
Mr. H e n d e r s o n .
A.S.E.
A.S.E.
Mr. Hisee.
. . A.S.E.
Mr. Henderson.
- m A.S.E. E x e c u t i v e
Dr. Addison.
T r a d e Unions
Mr. Henderson.
mm
Dr. A d d i s o n .
A .S.E. E x e c u t i v e .
Informal
A S.E. E x e c u t i v e and D e p u t a t i o n Dr. A d d i s o n .
from W a l w o r t h Conference
of
certain
T r a d e Mr. K e l l a w a y .
*- Deputation
Unions
Mr. Kellaway.
Employers
A.S.E. E x e c u t i v e
Mr. Kellaway.
A.S.E.
Mr. H o d g e .
Representatives
of
S h i p y a r d Mr
Mr.. K e l l a w a y .
Labour
**

' m9

II.
SUMMARY OF MAIN AND PERMANENT PLEDGES GIVEN IN CONNECTION WITH THE
PROTECTED OCCUPATIONS SCHEDULE.

(Note.—The full text of the principal references printed in italics is given in I I L )
1. Protection afforded by the Schedule.
That men covered by the Schedule are in the present conditions definitely protected
from recruitment.
Reference : April 3, p. 33.
2. Consultation before Alteration of the Schedule.
That before the provisions of the Schedule are altered, the Trade Unions shall be
consulted.
References : April 4, p. 18, April 26, p. 28, May 2, p. 8, May 3, p. 24, May 4, p. 6,
May 5, p. 2. May 10, p. 50,

3. Position of Men Enrolling as War Munitions

Volunteers.

(a.) That skilled men in scheduled occupations, not as yet on war work, shall, if
enrolled as War Munitions Volunteers, receive the protection of the Schedule.
References: April 12, p. 14, May 2, p. 6, May 4, p. 8, May 5, p. 2 5 , and A.S.E.
Agreement.
(b.) That skilled men and apprentices on other work certified as nationally essential
shall, if enrolled as War Munitions Volunteers, be entitled to equal protection.
Preferences: May 2, p. 6, and A.S.E. Agreement.
4. Release of Dilutees before Skilled Men
(a.) That before any skilled man or apprentice who is not covered owing to age by
the Schedule is released, aU male diluted labour liable and fit for General Military
Service in that occupation in the establishment in which he is employed shall first be
withdrawn.
References: May 2, p. 6, May 3, p. 8.
Modifications.
1. " In the Munitions Area in which he is employed."
References : May 3, pp. 11 and 14, May 5, pp. 2 and 2 8 .
2. Add: "All Munitions Areas to be dealt with simultaneously."
References: May 3, pp. 6, 19, and 25, and A.S.E. Agreement.
(b.) Dilutees of Lower Medical Categories.
That the Trade Unions shall be consulted before any skilled men or apprentices of
lower medical categories are withdrawn.
Reference : May 4, p. 6.
(c.) Dilutees between the ages of 32 and 4 1 .
That dilutees over the age of 32 will not be called up until a conference has been
held with the Unions and the Schedule amended.
References: May 4, p. 19, May 5, pp. 5, 6, 7, 8, and 12, June 9, p. 24.

III.
TEXT OF THE PRINCIPAL REFERENCES IN

II.

1. Protection afforded by Schedule.
April 3, p. 3 3 .
- General Geddes : The men who are covered by the Schedule will be regarded,
in the present conditions of the nation, and in the present conditions of its require
ment for war, as being definitely protected from recruitment.
2. Consultation before Alteration of Schedule.
April 26, p. 2 8 . '
A Representative : What guarantee have we got, if we come to an. agreement,
that the Government will keep it?
Mr. Hendeison: You have no guarantee at all, and you cannot get any
guarantee at all, in view of the changing circumstances of a great war like this,
what we will do, if we are compelled by the necessities of the war (which must
always be paramount) again to depart from the Schedule . . . . is we will ask you
to come and meet us before we do it.
May 2, p. 8.
Mr. Henderson : If material or substantial alteration has to be made in the
Schedule it will be our business to call representatives of all organised workers
with whom we have agreed the Schedule into consultation and conference, even if
we cannot give them all the)' want.

3. Position of Men enrolling as War Munitions

Volunteers.

May 2, p. .6.
(a.) All skilled men and apprentices who are in a scheduled occupation, but are not
protected by the Schedule because they are not engaged on Admiralty, W a r
Office, or munition work, or in railway workshops, or in other work certified
by the War Cabinet as nationally essential, shall, if eligible by reason of
their occupation, be enrolled as War Munitions Volunteers for transfer to
war work. Pending such transfer, if otherwise eligible for protection under
the Schedule, they shall be entitled to the protection given by the
Schedule.
May 2, p. 6.
' .
(6.) Such skilled men and apprentices, enrolled as W a r Munitions Volunteers, who
are not employed on war work, but are employed on other work certified by
the War Cabinet as nationally essential, shall have equal protection to those
engaged on war work.
4. Release of Dilutees before Skilled Men.
May 2, p. 6.
(a.) Before any skilled man or apprentice who is not covered owing to age by the
Schedule of Protected Occupations is taken for military service, all male
diluted labour liable and fit for general military service in that occupation
in the establishment in which he is employed shall first be withdrawn.
May 3, p. 11.
Modifications.
1. Mr. Henderson : W e are prepared to suggest this alteration. If you have
our clause (1) as we gave it to you yesterday, and take the end of line five and
strike out the word " establishment," and insert the words " Munitions Area," that
answers the point.
May 3, p. 19.
2. Mr. Henderson : We are anxious to meet you on this suggested alteration,
and this is how we suggest it should read:—"All Munitions Areas to be dealt
with simultaneously,.that is to say, no particular Munitions Area shall be singled
out for being dealt with specially."
(b.) Dilutees of Lower Medical Categories.
May 4, p. 6.
Mr. Barlow: The whole thing only refers to Class " A " men,and the Government
have said that they will consult the Unions concerned before they withdraw
any skilled men or apprentices of lower categories.
(c.) Dilutees between the ages of 32 and 41.
May 5, p. 6.
Dr. Addison: We do not propose to call up the dilutees liable and fit, &c,
over the age of 32 until we have had Conferences with the Unions and amended
the Schedule, because that would be a breach of faith with the other people.
Mr. Henderson : That is the answer I wanted to give.

IV.
5. Aqreement with

A.S.D.

May 4, 1917.
^ .
-before any skilled man or apprentice who is not covered owing to age by the
bchedule of Protected Occupations is taken for Military Service, all male diluted labour
liable and fit for General Military Service in the Occupation in the Munitions Area in
[1280]
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which he is employed shall first be withdrawn. All Munitions Areas to be dealt with
simultaneously, that is to say, no particular Munitions Area shall be singled out to be
dealt with specially.
2. All skilled men and apprentices who are in a scheduled occupation, but are not
protected by the Schedule because they are not engaged on Admiralty, War Office, or
Munitions Works, or in Railway Workshops, or in other work certified by the War
Cabinet as nationally essential shall, if eligible by reason of their occupaiion, be enrolled
as War Munitions Volunteers for transfer to war work. Pending such transfer if
otherwise eligible for protection under the schedule, they shall be entitled to protection
given by the Schedule.
3. Such skilled men and apprentices enrolled as War Munitions Volunteers who are
not employed on war work, but are employed on other work certified by the War
Cabinet as nationally essential, shall have equal protection to those engaged on war
work.
Subordinate and Temporary

Undertakings.

(a.) Undertakings with reference to Period before Application of Schedule.
1. That members of non-signatory unions shall not be called up before the 1st May.
References. April 4, pp. 20, 23.
2. That calling-up notices shall be delayed until the men have seen the Schedule.
Reference. April 26, p. 25.
3. That the calling-up of men shall be delayed pending negotiations.
References. April 26, pp. 2 7 , 32.
4. The unions invited to send in lists of their skilled men.
References. April 3, pp. 36, 40.
(b.) Undertakings with reference to the Working of the Schedule.
1. That there shall be a Central Enlistment Complaints Committee t o which
appeals may be made from the local Sub-Committees.
References. April 3, p. 40 ; April 4, p. 19.
2. That men shall not be liable to be called up pending the decision of a Sub
iCommittee.
. References. April 3, p. 45 ; April 10, p. 20.
3. That fourteen days' notice shall be given on every calling-up notice.
References, April 10, pp. 2 0 , 2 1 .
4. That no withdrawal shall be made for bad time-keeping without consultation
jof the Enlistment Complaints Committee.
Reference. May 4, p. 2.
5. That the question of the representation of the non-signatory unions on the
Enlistment Complaints Sub-Committee shall be referred to the Government.
Reference. April 4, p. 34,
(c.) Details of Schedule.
That any suggestions made by the unions as to the modification of the details of
the Schedule will be carefully considered.
References. April 10, pp, 1 1 , 2 8 ; April 2 3 , p. 3 0 ; April 2 6 , pp, 24, 2 5 ;
May 2, p, 12.
The waiving of the above pledges involves the revocation o f 
(1.) The understanding, alleged by Trade Unions to be a pledge, that dilution
should not be used for recruiting, and
(2.) The pledge that skilled men shall not be recruited for general service.
Both of these originated before the schedule.

Y.
References to Individual

Occupations.

1.
2.
3.
4.
5.
6.
7.
8.
9.
10.
11.
12.
13.
14.
15.
16.
17.
18.

Aluminium workers. May 2 2 , p. 10.
Armature winders. April 4, p. 3 7 .
Bolt and nut makers. April 4, p. 35 ; May 22, p. 2 .
Borers. May 5, p. 2 7 .
Brass workers. May 2 2 , p. 1 0 .
Carpenters. April 4, p. 2 8 .
Coppersmiths. May 5, p. 1 1 .
Crane men. April 3 , p. 2 5 .
Electrical instrument makers. April 12, p. 16,
Electric wiremen. April 10, p. 2 6 .
Iron safe engineers. May 22, p. 9.
Joiners. April 4, p. 2 8 ; May 10, p. 2 3 .
Motor body builders. May 22, p. 1 3 .
Moulders. April 4, p. 32.
Pattern makers. May 5, p. 10.
Planers. May 5, p. 3 0 .
Plate moulders. May 2 2 , p. 3 .
Railwaymen. April 12, p. 13 ; May 3 , p. 5 ; May 4, p. 15 ; May 5, pp. 20,

19.
20.
21.
22.

Railway waggon builders. April 3, p. 30.
Scientific instrument makers. April 12, p. 16.
Sheet-iron workers. April 3, p. 26.
Sheet metal workers. A p r i l s , pp. 2 5 , 2 7 , 4 6 ; April 10, p. 28; April 12,
p. 7 ; May 10, p. 2 6 .
Springsmiths. April 4, p. 3 1 .
Surgical instrument makers. April 3, pp. 2 7 , 2 8 .
Textile machinists. April 12, p. 1 5 ; April 2 8 , pp. 10, 1 6 ; May 2 2 , p. 11.
Transport waggon builders. , April 4, p. 3 5 .
Wheelwrights. May 22, p . ' 1 3 .

2 1 , 24.

23.
24.
25.
26.
27.

o

-
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THE POSITION OF THE NORTHERN NEUTRAL

COUNTRIES.

HOLLAND.

(Previous Papers Nos. G.-153 and G.-184.)

IN accordance with the instructions laid down in War Cabinet 294, Minute 23,
the Northern Neutrals Committee have considered the position of Holland with
reference to the Memorandum by the First Lord of the Admiralty, dated the 3rd
December, 1917 (G.T.-2847).

The Committee have ascertained from the Military Attache at The Hague that the
statement that troops had been sent to Walcheren and civilians expelled from the
island owing to fear of British troops being sent there, is not altogether correct. The
troops were sent there in connection with the defence of the island (some have since
been withdrawn), and apparently the Dutch are anxious to have our help in the event
of a German attack on the island,
It appears that, acting on instructions from General Smuts, the Military Attache'
(Lieutenant-Colonel Oppenheim) has had several conversations with the Dutch Com
mander-in-chief and officers on the General Staff in Holland, and though, at the start,
the Dutch military authorities were not inclined to discuss the question of our
co-operation on the ground that such would be a breach of neutrality, ultimately
Lieu tenant-Colonel Oppenheim succeeded in persuading them that our co-operation was
essential if Walcheren was to be protected against a German attack.
As a guarantee of our good faith in this matter the Dutch military authorities asked
that the British Government would supply them with the following munitions:—
s

(A.)

4 heavy coast batteries of at least 35 cm., guns and ammunition.
cm. howitzers with 5 0 , 0 0 0 H.E. shells.
gas shells.
G.R.T.
32 "long" 10 cm. guns with ammunition.

32-15
50,000
50,000

(B.)
100,000

16
20
40
1,000
1,000,000

box respirators.
cable balloons and apparatus.
large searchlights.
small searchlights.
Very pistols with rockets and lights.
hand grenades.

As regards the guns, &c, under " A," the Committee, in view of the demand for
guns for the protection of the mercantile marine, and our needs on the Western front, &c,
are of opinion that the demand cannot be met at present, and that it should be an easy
matter to satisfy Dutch opinion on this point.
In connection with the general requirements shown under " B," the Committee are
of opinion that with the exception of the searchlights, of which the navy has need, the
request of the Dutch can generally be complied with.
[121]
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The Committee make the following recommendations :—
(1.") That a German attack on Walcheren, in view of the existing situation in
Flanders, &c, is very unlikely.
(2.) That if an attack is made in the future, it is vital, in the interests of the
Allies, that Walcheren should be held by the Dutch, which can only be
done if British co-operation is immediately forthcoming.
(3.) That with a view to such co-operation being practicable, it is very desirable
that negotiations should continne, so that all details can be arranged in
advance.
(4.) That to enable further negotiations to take place, it is essential that such
munitions as can be reasonably spared and are necessary for the defence
of Walcheren against the Germans be supplied immediately to the Dutch
Government, and that they be informed that, if danger to Walcheren
threatens from Germany, the British Government will at once take the
necessary steps to supply them with sufficient guns and ammunition, as
well as a mixed force, to enable them to resist the German attack.
l

E. CAESON.
2, Whitehall Gardens, S.W.,
December: 2 2 , 1 9 1 7 .
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CABINET.

S C H E M E FOR T H E D E V E L O P M E N T OF T H E B R I T I S H D Y E
INDUSTRY.
Interim Report No. 8 of a Committee appointed by the War Cabinet to consider
the question of an Economic Offensive.
Previous Papers Nos. G.-156,158, 159, 160,161, 166,167, 168, 170, 175, 177, and 183,
and War Cabinet 247 (8), 265 (1-8) and (19), 273 (16), 283 (17), and 312 (6) and (7).
1. The W a r Cabinet has already passed a resolution ( W a r Cabinet 247, Minute
8) deciding that the dye industry shall be classed as a war industry for all purposes. ;
The W a r Cabinet is now asked to approve the following
Recommendations,
which are put forward by the Board of Trade to give effect to this decision, and
with a view t o the development of the British dye industry.
These Recommendations
(Appendix I, pp. 4 to 6) are endorsed by the
Economic Offensive Committee, in whose opinion the matter is one of great urgency.
2. The following is a summary of these Recommendations.
I t will be observed
that, with one possible exception (paragraph 4, subsection (&)), no special legislation
is required in order to give effect to them:—
(a.) That financial advances should be made to private firms engaged in the
dye trade, with the object of promoting—
(i.) Development and Extensions,
(ii.) Research^
(&.) That the Board of Trade should retain powers—
(i.) To regulate such'developments and extensions!
(ii.) To limit profits for certain periods, or until the advances are
repaid.
(iii.) To decide the kinds and quantities of dye-stuffs to be manu
factured.
(c.) That the import of dye-stuffs after the war should be prohibited
except
under licence for a period of not less than ten years,
(d.) That the dye industry should have the status of munitions of war as
regards the supply of—
(i.) Materials required (1) for the industry itself; (2) far plant; and
(3) for extensions,
(ii.) Labour required for (1), (2), and (3) as above.
(iii.) Exemptions
and release from military
service (1) of skilled
chemists and chemical engineers of military age; (2) of students
at universities who are training bond fide to become research
chemists; and (3) of trained chemists who are already enlisted in
the army.
3. The Recommendations
of the Board of Trade are accompanied -by a
Historical Survey of the steps which have been taken since the outbreak of war to
establish and develop the British dye industry.
* The Board of Trade will keep in touch with the Committee of Scientific and Industrial Research, who,
w e are informed, are doing good work in similar directions.

[147]
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4. We desire to supplement this Historical Survey only in one particular. On
the 12th September, 1916, the Board of Trade submitted a Memorandum upon the
dye situation to a Cabinet Committee consisting of Mr. Runciinan, Mr. McKenna,
Mr. Bonar Law, Mr. Austen Chamberlain, and Dr. Addison. On the 6th October
this Committee reported unanimously to the Cabinet—
(a.) I n favour of promoting a fusion of the chief dye manufacturing concerns
in the United Kingdom; this measure having become more than ever
necessary by reason of the fact that, since the outbreak of war, the
German dye manufacturers have united in a single combination.
(b.) In favour of -prohibiting the importation of dye-stuffs after the war except
under licences granted by a Dyes Commission,
(c.) I n favour of encouraging the manufacture of the more difficult dyes during
the reconstruction period by special measures (e.g., subsidies, assistance
to scientific research, &c, &o).
5. The Runciman Cabinet Committee included among its members the present
Chancellor of the Exchequer and the Minister of Reconstruction, as well as the late
President of the Board of Trade, and the late Secretaries of State for Home Affairs
and for India.
Notwithstanding its weighty and representative character its
recommendations have not yet been carried out in any important particular:—
(a.) For reasons, which are explained in the Historical Survey, the fusion of
the dye manufacturing concerns in the United Kingdom has not been
undertaken.
(&.) The prohibition of the import of dye-stuffs after the war, except under
licences, can be secured, if so desired, without legislation, provided there
is no special discrimination against dyes of any particular origin; other
wise legislation will be required to prohibit the importation of dye-stuffs
for the period suggested by the Board of Trade, which is much longer
than that contemplated for the exercise of the powers sought under the
Imports and Exports Bill which has now been introduced into
Parliament.
(c.) The encouragement of the manufacture of the finer sorts of dye-stuffs is
the main purpose of the Recommendations which are now put forward
by the Board of Trade.
6. Owing to the diversion of a great part of the energies of British dye manu
faoturers since March 1915, to the making of munitions, to the almost complete
absorption of their remaining energies in the manufacture of the commoner sorts of
dye-stuffs, on which it has been easy during the war to earn huge commercial profits,
and to the consequent failure of their efforts to establish a co-ordinated scheme for
research, it has been altogether impossible to concentrate upon the production of the
finer sorts of dyes.
7. The finer sorts of dyes are not only more difficult to manufacture, but are also
less remunerative to the producer, while they are even more essential to national
safety than the commoner sorts.
8. For the purpose of exercising pressure upon the German Government, and
also upon public opinion in Gejrmany, during the war, during the negotiations for
peace, and during the period of reconstruction, we regard it as of the highest
importance that our control of raw materials should be hampered as little as possible
by our dependence upon the enemy for any essential constituent of our own manu
factures. Apart from the actual raw materials, dye-stuffs are the most essential
of these constituents. As Mr. Runciman's Cabinet Committee has pointed out, they
are " by far the most important and characteristic of the key-industries which we
have allowed to fall under the control of our present enemies."
9. Unfortunately Germany's predominance in the dye industry and our own
weakness in regard to this essential constituent will undoubtedly give her an
effective means of attack. Unless, therefore, we are able to make ourselves to a.
great extent independent of German dye-stuffs before the end of the war, we shall
be deprived of a great part of our advantage in bargaining.
10. As regards the commoner sorts of dyes we are already in a position of
practical independence. We must not, however, overlook the fact that, should it be
necessary to return to Germany after the war for the finer sorts of dyes, it is
probable that these would be refused unless we were also prepared to take the
commoner sorts. If we were obliged to assent to this condition it is clear that the
British (lye industry would be forced out of existence.

11. On the other hand, as regards the finer sorts of dyes (i.e., " f a s t " dyes),
which even under war conditions are of immense importance to the textile and other
colour using industries, and which under normal conditions are absolutely indispens
able if these industries are to maintain their position in international competition,
we are at present in a position to produce only about 15 per cent, of our require
ments. Of the remainder about 6 0 per cent, are supplied by Switzerland, whilst the
balance are unobtainable at the moment, and in normal times would only be pro
curable from Germany.
12. As regards these finer sorts of dyes we shall be in a still worse position
under normal peace conditions than we are at present; for, seeing that we can pro
duce no more than 15 per cent, of ouir requirements, it is calculated that we shall
have to look to Switzerland for 45 per cent, and to Germany for 40 per cent. (Board
of Trade Memorandum, p. 4, para. 3).
13. I t should be clearly understood that our textile export trade to foreign
markets will be hopelessly hampered unless we are able to offer as full a range of
shaded as any of our competitors.
14. I t is obvious, therefore, that during the reconstruction period Germany,
owing to her position in regard to dye-stuffs, will be able—
(a.) To boycott our textile industry by refusing to supply dyes;
(&.) To charge us exorbitant prices for dyes; or
(c.) To kill our newly established dye industry by insisting, as a condition of
supplying us with dyes which we cannot possibly do without, t h a t we
shall also buy from her other dyes which we are now in a position to
manufacture for ourselves.
15. We are not aware that Germany is interested in or has any control over
the Swiss firms which are at present supplying us with these finer sorts of dyes!
but should these firms ever become in any sense tributary to the German industry
we shall then obviously find ourselves in a much more serious position than if they
remain bond fide independent firms.
16. Our conclusion is that there is no item in our economic offensive of greateii
urgency and importance than that we should make ourselves, so far as is hunranly
possible, independent of Germany in the matter of dyes before the war ends. We
must see our way to secure our supplies of this essential constituent, otherwise one
of our greatest assets for bargaining purposes—our control of raw materials—will
be greatly reduced in value.
17. These Recommendations are not put forward as a final solution of the
problem, but only as an instalment. The development of the British dye industry
continues to engage the active concern of the Board of Trade, which hopes to be in
a position to put forward further proposals at an early date. For example, in
view of the importance of the fusion of British concerns engaged in the dye industry,
we cannot submit to regard the attainment of this end as impossible.
18. We summarise the chief objects which we have in view as follows:—
(a.) The defence of these British industries which are dependent on dye-stuffs.
Industries of this character are practically innumerable; they cover a
great part of the field of production, but the great textile industry is
individually by far the most important.
(&.) An economic offensive against the German textile industry. This can only
be carried on effectively if we succeed in making ourselves practically
independent of Germany in the matter of dye-stuffs,
(c.) An economic offensive against the German dye monopoly by the secure
establishment of a British dye industry.
The last (c) is important, but subordinate.
I n our opinion it is almost
impossible to exaggerate the importance of the second (b) for negotiation, and for
the purposes generally of the economic offensive.
19. The W a r Cabinet is therefore asked to approve the recommendations of the
Board of Trade which are summarised in paragraph 2, and which are set out in
full in Appendix I, pp. 5 and 6.

2, Whitehall Gardens,
January 8, 1918.

S.W.,

A P P E N D I X I.
E.0.C.-41.
Memorandum

by the Board of Trade.

Scheme for Byes

Development.

The position of the dye industry at the outbreak of war, with its practically
complete dependence on Germany, and the successive steps that have since been taken
to meet the critical situation which then existed, are explained in the accompanying
Historical Survey.
The present position may be summarised as follows:—
1. The actual requirements of the trades dependent upon dyes for—
(a.) W a r needs, e.g., the supply of clothing for the army and navy;
(b.) The minimum needs for home civilian use; and
(c.) The maintenance of the more essential portions of the export trade,
have been fairly met by the methods described in the Survey, of which an important
part is the supply received from Switzerland under a special arrangement made
with the Swiss manufacturers, on whom we are still largely dependent for the
supply of the more difficult and special dyes previously only made in Germany.
2. The English manufacturers have succeeded in manufacturing the ordinary
.and common dyes in sufficient quantity to meet not only the war demand at home,
but to a large extent the demands of our Allies, and it may be considered that as far
as this branch of dye manufacture is concerned, they will be able to continue to meet
the after-war demands in this country if safeguarded from unfair German
competition, and further to manufacture in sufficient quantity to enable them to
compete in the world markets on equal terms with other countries if in the mean
time they are able to proceed with the necessary development of their works.
3. While the production of the commoner dyes may be considered as more or
less assured, this is unfortunately not the case in regard to the special dyes of which
Germany had a practical monopoly before the war, and relatively little progress has
been made in this direction.
British manufacturers have confined themselves almost entirely to those ranges
of dyes for which, to meet war requirements, there was a great and immediate
demand, and which, in proportion to the capital expenditure required, could be
made in large quantities. On the othef hand the production of the more difficult
and special dyes required a much greater expenditure of capital in proportion to
the resulting quantities; a much larger technical and trained staff; greater expendi
ture in research, and a heavy outlay on special plant, while they had no certain
prospect of future security, and were faced with the always prominent fear of being
swamped by German competition after the war. The technical skill required for
the development of this side of the industry w as not available in this country
in anything like the degree that would have enabled this special work
to be successfully undertaken at once, and its cultivation and organisa
tion demanded resources that were not at the disposal of the trade.
The result is that little progress has been made, and we have been
almost entirely dependent on the Swiss in this respect. I t is estimated that of the
quantities of these particular dyes that would be considered necessary on a pre-war
basis for the successful maintenance of our textile trades we are to-day in this
country only in a position to furnish about 15 per cent.
Of the remainder, the
Swiss can supply about 45 per cent., but about 40 per cent, is not so far being made
at all outside Germany.
4. British Dyes, Limited, which was formed with Government financial assist
ance early in 1915 with the object of co-ordinating and establishing the dye industry,
was almost immediately diverted to a large, extent from the purposes for which it was
established to the manufacture of explosives, and whether it is due to this reason
a$one or to others combined with it, the fact remains that the company has not
altogether fulfilled the expectations that were formed at its inception.
I n the meantime, private enterprise in other directions has considerably
developed, and has been the principal factor in combination with the Swiss, in
saving the situation so far. One firm in particular, viz., Messrs. Levinstein, Limited,
of Manchester, have developed with great rapidity, and have expended large sums
in the extensions and developments of their works without so far any financial
assistance from the Government, and their output is much the largest of any of the
British manufacturers, including British Dyes, and is nearly equal to that of all
other British manufacturers put together.
As matters have developed, this firm
must be reckoned to-day as the most important factor in the British dye industry.

;
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The resources of the private firms are, however, severely limited at present by
the operations of the Excess Profits T a x ; the necessity of a larger margin of t r a d i n g
capital in consequence of the heavier stocks to be carried at greatly enhanced values;
and the greatly increased cost of all extensions and plant.
I n certain cases
practically the whole of the profits made had been utilised in the extension of works,
but the margin left after the payment of Excess Profits Duty is not sufficient to
provide for the needs of the trade, and the'uncertainty of the outlook for the future
and the absence of any security against German competition make the acquisition
of fresh capital impossible.
In these circumstances it would appear that in some important respects further
development may come to a standstill.
The vital importance of this industry, both in its character as the key industry
upon which one of our greatest exporting trades depends, and as an economic
weapon in peace negotiations and after-war policy, has been recognised in full,
and the provision of the means for its successful establishment should no longer be
delayed.
The various methods hitherto suggested do not appear to provide a solution.
The industry is of a highly technical character and the personal element to a
large extent governs it. Its peculiar dependence in this country on a few experts,
and on special knowledge and secret processes, creates a problem that can only be
dealt with by special treatment.
I n Germany it has resulted in a system carefully built up over a period of
thirty or forty years by systematic and scientific selection, and the creation of a
highly specialised personnel, whose training and organisation has been the object
of Government care and support. I n this country, on the other hand, the trained
technical knowledge required is rare, and is not very amenable to control.
It would appear from the experience now gained that any form of voluntary
combination or amalgamation, or even working arrangement, is not feasible, and
as a combination under State control is not considered desirable, it is submitted
that the problem can for the present be best dealt with? through the direct encourage
ment of private enterprise by means of financial aid in the form of capital advances
and grants, to assist developments and extensions and to promote research, but
subject to conditions to be imposed by the Board for the regulation of such develop
ments and extensions; for the limitation of profits for certain periods and the
repayment of advances, and for such other matters as may be found necessary and
desirable, and including the respective quantities and kinds of dye-stuffs to be
manufactured.
It is also recommended as an essential accompaniment to any scheme that may
be adopted, that some effective assurance must be given that the importation of
dyes into this country shall be prohibited except under licence for a considerable
period after the war.
I t is proposed that the financial aid should take the form of—
(a.) Advances on loan at rates of interest not less than 1 per cent, above Bank
rate, with a minimum of 5 per cent.
(&.) Contributions in advance in aid of extensions of plant and buildings to
compensate for their increased cost above the normal and for special
depreciation or obsolescence due thereto, or for other special reasons,
subject, however, to the repayment of the whole or any portion of such
increased cost as may be recovered from the Inland Revenue as a reduc
tion of Excess Profits Duty due to any allowance made on account of
such special depreciation or obsolescence.
Contributions under this
head may also be retrospective for a certain period.
( c ) Grants in aid of research.
The total amounts of such advances or grants to be authorised for a period of
three years from the 1st January, 1918, and including any retrospective grants not
to exceed ( s a y ) 
-

(a:)
(&.-)
(c)

£

...

...

...

...

...
...
...

1,250,000
600,000
150,000
£2,000,000
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The conditions to be imposed by the Board under which such advances or
grants are to be made will need very careful consideration, and the Board of Trade
do not wish to be strictly bound by the following tentative suggestions, which will
probably need modification in the light of experience J —
1. That no advance on loan is to be made exceeding 50 per cent, of the value
of the assets of the firm concerned, to be ascertained by an accountant
appointed by the Board.
2. That no company receiving either a loan or grant shall pay a dividend or
distribute profits of more than 9 per cent, upon the amount of its -effective
capital as ascertained by the accountant, until the conditions of the
loan or grant are fulfilled.
3. That before any dividend is paid or any profit distributed provision shall
be made for a sinking fund to secure the repayment of the loan in a
period not exceeding 20 years.
4. That 50 per cent, of any surplus profits after 9 per cent, has been earned on
the effective capital of the company shall be paid to the Government in
part repayment of the loan.
5. That the loan or grant is made subject to the company conforming to Board
of Trade requirements as regards the manufacture and output of dyes.
I t has further to be pointed out (1) that no scheme for the establishment of
the dye industry can be of any effect unless and until the industry is also fully
recognised as having the same status as munitions of war, and as such is to be
accorded the same priority for the material and labour required for the extension
and maintenance of works; (2) that as the supply of sufficient chemists and chemical
engineers is an absolute necessity, both for the present maintenance of the industry
and for its future development, it is necessary.—'
(a.) That chemists and chemical engineers at present employed in dye manu
facturing works shall be exempt from military service;
(&.) That in order to provide a supply of chemists for the future, chemistry
students in the universities who are being trained bond fide with the
object of becoming research chemists shall be exempt from military
service;
(c.) That on application of the Board of Trade any trained chemists at present
in the Army shall be allowed to return to civil life for the purpose of
their profession in dye works, to make up any deficiencies in the equip
ment of the industry at the present time, and to provide for the effective
equipment of new and intended works.
Board of Trade,
December 5, 1917.
APPENDIX II.
Historical

Survey of the British

Synthetic Dye Industry,
of Trade.

prepared

by the Board

The manufacture of synthetic dyes is by far the most important and character
istic of the key industries, the control of which had been gradually allowed to fall
into the hands of our present enemies, and the recovery of which is essential to our
economic welfare during the period of reconstruction.
The outbreak of the present war revealed in a striking manner the extent of
our dependence on Germany for our supplies of dye-stuffs. I n 1913—the last year
before the war—we imported 18,000 tons of synthetic dye-stuffs, valued at
1,890,000Z., and of these about 90 per cent, came from Germany, and the remainder
from Switzerland. The importance of these dye-stuffs is to be judged not so much
by their intrinsic value, but by that of the finished products of which they formed
an indispensable constituent.
I n this connection it is estimated that at least
80,000,000Z. of dyed textiles alone were exported annually from this country; and
when the value of all other exported commodities into which dyes enter in some form
or other, as well as the vast home trade, is taken into consideration, some conception
is obtained of the enormous importance of dyes to the national well-being and
prosperity.

I n addition to the imports referred to above, home manufacturers produced
colours to about 10 per cent, of our total requirements, but it should not be over
looked that even this small percentage of production was mainly non-competitive,
and was controlled or tolerated by the Germans upon conditions which practically
made British-dye manufacturers tributary dependents of the great German industry.
The position, therefore, at the outbreak of war was most serious. Stocks were
comparatively small owing to changing fashion and the ease with which in the past
colours had been obtained from Germany. The British dye industry, as such, was
virtually non-existent, and such manufacturers as were engaged in the industry
were not equipped, either technically or in respect of plant, for more than the pro
duction on a small scale of a limited range of dyes.
I t was at once recognised that if our great export trade in textiles was not to
be placed in a serious position of danger, it would be necessary for the State to give
special assistance and encouragement to the manufacture of synthetic dyes in this
country, for unless we are in a position immediately the war is over to supply as
large and as satisfactory a range of dyed materials as any of our competitors, either
we shall be forced to resume our dependence on German dyes or our position in
international competition may be very easily prejudiced.
The first measure taken was the establishment in March 1915 of a limited
company—British Dyes, Limited—with Government financial assistance.
The
scheme adopted by the Government was debated in the House of Commons on two
occasions in February and March, 1915, the first debate being before, and the second
after, the issue of the prospectus of British Dyes, Limited. I n both debates there
was unanimous recognition of the need for some kind of Government action, but
there was considerable difference of opinion as to the form which that action should
take. I n some quarters it was urged that the absence of any security for the
industry after the war would deter the subscription of the large capital necessary
for the establishment of the dye-making industry on a sufficiently large scale, and
that the necessary security could be given only by a prohibition of the importation
of German dye-stuffs for a considerable period, or the establishment of a substantial
protective tariff. If such security were afforded, it was believed that large amounts
of capital would be forthcoming both for the Government-aided company and for
independent enterprises. I n other quarters,' where the idea of a protective tariff'
or prohibition was not acceptable, a number of criticisms were directed against the
Government scheme, mostly as to particular points. A part of the scheme most
adversely criticised in the earlier discussion (namely, that subscribers to the company
should make with it an exclusive contract for the purchase of dye-stuffs, subject to
certain conditions) was withdrawn before the issue of the prospectus.
Some
criticism was directed against the finance of the scheme, mainly on the ground that
the new company, after the purchase of Messrs. Read, Holliday and Sons' under
taking, would not have sufficient capital to develop on a sufficiently large scale.
Other criticisms were based on the assumption that the war would probably be
only a short one, and that the Government were devoting their energies to a scheme
which could only come to fruition at a distant date, instead' of concentrating on
the immediate emergency. A number of suggestions were made as to subsidiary
methods of assisting the industry, e.g., amendment of the Patent Laws and a relaxa
tion of the regulations as to the use of alcohol for industrial purposes, but broadly
speaking it may be said that no alternative constructive proposals of a comprehensive
character were put forward other than the suggestion as to prohibition of the
importation of German dye-stuffs, or a protective tariff, to which reference has
been made above.
The matter has not since been debated in the House of Commons.
I t was originally intended that this company, whose basis was a producing
association of dye consumers, should amalgamate all the principal manufacturers
of dyes in the United Kingdom, but in practice this has been found impossible (the
company has been able to acquire the works of only one concern, Read, Holliday and
Sons, Huddersfield).
The authorised capital of British Dyes, Limited, at its
formation was 2,000,000Z., whilst the Government undertook to advance on debenture
a sum of 11. for every 11. of ordinary shares capital subscribed, up to 1,000,000Z.,
and thereafter a further 11. (up to a maximum of 500,000Z.) for each 4Z. of additional
share capital subscribed.
Thus, if the amounts originally contemplated are
eventually subscribed, the company will have a capital of 4,500,000Z., made up of
3,000,000Z. ordinary capital and 1,500,000Z. Government debentures.
The latter
bear interest at 4 per cent, per annum, and are payable in 25 years, the interest

for the first 5 years being payable only out of profits, and non-cumulative. The
dividend payable is limited to 6 per cent, per annum, so long as any portion of
the Government advance is outstanding. The Government also granted to the
company a sum of 100,000£. for research purposes, to be paid as and when required,
over a period of ten years.
Starting with the very limited works of Read, Holliday and Sons, which before
the war were a mixing factory rather than a dye manufacturing works, British
Dyes have made considerable progress during the last 2% years, but the company
has not nearly fulfilled the expectations of the Government as regards the actual
production of dyes. This is partly due to the fact that from the outset the company
has had to divert its energies to the requisition of the Ministry of Munitions to the
manufacture of explosives. The company have erected extensive works, and are
still proceeding with their development, but instead of being available for the
manufacture of dyes, the greater portion of the works and organisation is devoted
to the production of explosives. Concurrently with this, the company have, never
theless, proceeded with the erection of their dye plants, and have manufactured
certain of the commoner dyes on a fairly considerable scale, but their output in
this respect amounts only to about 4,500 tons per annum, or about one-fourth of
the requirements of this country alone, whilst hitherto they have not to any con
siderable extent produced in either quantity or variety the special dyes which are
of real importance for the successful establishment of the industry.
Meanwhile other companies, without assistance from the Government, have
made much progress. The largest and most enterprising of these, namely, Messrs.
Levinstein, of Manchester, have been the most important factor in meeting the
demands of the dye consumers, and also to a large extent those of our Allies, for
naval and military purposes. Messrs. Levinstein's output is about 7,500 tons of
dyes per annum, not including about 1,250 tons of synthetic indigo produced at
their Port Ellesmere works,;, which formerly belonged to the German company,
Meister, Lucius, and Bruning, Limited, and was sold by order of the Court.
Another firm—the British Alizarine Co., Ltd., Silvertown, E . - p r o d u c e s only
alizarine colours, and has so increased its output as to be able to meet practically
the whole home demand for certain alizarine colours, though up to the present it
has not been able to engage in any appreciable export trade. I t is of the greatest
importance that facilities should be extended to this company, which is the only
firm outside Germany devoted to the manufacture of alizarine red, which is vital
to the colour-using trades. I t is understood that in pre-war days the Germans
often refused to supply alizarine unless all the other colours required were also
obtained from Germany.
I n addition, there are certain other companies of more or less minor importance
which have contributed in varying degrees towards meeting the requirements for
dyes, but it is not necessary to enumerate them for the purposes of this memorandum.
In spite of the progress recorded above, it must not be overlooked that the bulk
of the dyes manufactured in this country are these which are required for war pur
poses, or are those which are sufficient to meet existing demands in the present state
of international competition, and very little ground in the manufacture of the
special and more difficult dyes has yet been covered. In this connection it might
be mentioned that an arrangement was made early on in the war with certain Swiss
manufacturers of dyes, whereby they undertook to supply this market with dye
stuffs in exchange for raw materials, and by far the larger proportion of the special
dyes required are now being imported from this source. I t is estimated that only
about 15 per cent, of these dyes are being produced in this country, whilst of the
remainder only about 60 per cent, are produced in Switzerland, the balance not
being manufactured either here or in Switzerland. There is a strong feeling among
dye consumers that in recognition of the services which they have rendered during
the war period, special consideration and facilities should be extended to the Swiss
manufacturers in any scheme for making. this country independent of German
supplies of dyes. I t is felt that in view of the long experience which the Swiss have
had, and of the fact that they are dependent either on Germany or this country for
their supplies of materials, an effort should be made to secure their co-operation
with British manufacturers in breaking the German monopoly. From the con
versations with representatives of the Swiss firms who are at present in this country,
it would appear that they themselves are-taking steps which will secure this object
to some extent.

But even if the assistance of the Swiss manufacturers may be counted upon,
there still remains a large margin of important colours and manufactures which it
will be necessary to encourage by special means. A t present; international competi
tion is more or less suspended, and the whole world has been compelled to l u r n
increasingly to Great Britain as being the only country which has been able during
the war to satisfy its own requirements and to produce a surplus for export, and the
demand for special dyes is nothing like so apparent as it will become when normal
conditions are restored. A t present people both at home and abroad are compelled
to accept the limited range of colours available, and the unsatisfactory nature of
many of the dyed materials now being supplied is recognised as unavoidable. But
such a state of affairs will not long survive the conclusion of hostilities. I t is
imperative that efforts should now be made which will secure within a very short
time the production of a much larger and a more satisfactory range of dyes than
has as yet been attempted.
About eighteen months ago an effort was made to ascertain the extent to which
British manufacturers would probably be able to supply the essential requirements
for dyes after the war, and the Board of Trade, at the suggestion of all the parties
concerned, convened a Conference consisting of four representatives of the dye manu
facturing industry, and the same number representing the chief consumers, to
consider the question. The object of the Conference was not only to endeavour to
ascertain the exact requirements of the dye users, and the extent to which the dye
makers could meet them, but also to try and bring about some concentration of
effort among the dye-makers themselves, with a view to the prevention of overlapping
and the resultant waste of effort. On the first point the Conference was successful
in drawing up an agreed schedule of essential dyes, some of which the makers
indicated they could produce -in sufficient quantity, whilst in the case of others it
was admitted that the users would have to depend on foreign sources of supply for
a considerable period after the war. The demarcation of production among the
makers proved, however, to be a matter of much greater difficulty, and it then
appeared that the only effective solution of the problem would be a combination of
interests by the fusion of the principal concerns in a single company to co-ordinate
all the available technical skill and experience, and utilise each to the best advantage.
This view was supported not Only by the dye-makers, but also by the dye consumers,
as will be gathered from the following resolution submitted by the Colour Users'
Committee at the time:—
" Resolved that this Committee of Colour Users, whilst gratefully appre
ciating the efforts of the British colourmakers to meet their requirements, is
of opinion that far greater progress would have been made had all the resources
and knowledge in the United Kingdom been co-ordinated to that end, and this
Committee therefore urges that immediate steps be taken for securing the
fullest and the best use of all such knowledge and resources, by the formation of
a company including all existing important British dye-makers, and this
Committee further desires most respectfully to represent to His Majesty's
Government that, in the opinion of the Committee, the formation of such a com
pany can only be brought about by Government action.
" That the Committee would earnestly urge that, taking into special con
sideration the vital importance to the nation of the colour-making industry,
immediate action be taken to form such a company."
This was in some respects the position when the question was considered by
the Committee of the Cabinet in October 1916, when it was decided to approve the
general, line of action which the Board of Trade were taking at that time, with a
view to promoting a fusion of the chief dye manufacturing concerns, and the steps
which it was proposed to take with a view to regulating the import of dyes during
the period of reconstruction, and of the principle of affording special measures for
the temporary encouragement of t h e manufacture of the more difficult dyes, also
during the reconstruction period.
As a result of the Cabinet decision, a small Committee was appointed to
consider the practicability of effecting a fusion of the four principal dye manufac
f ^ T j ' - ^ ' ' , % ^ k % ' Limited, Levinstein, Limited, Claus and Company, and
the British Alizarine Company, Limited, but this Committee was not able to arrive
at a unanimous report. The majority, however, reported in favour of an amalgama
tion or fusion of the principal concerns, and as a consequence a scheme for the
lusion of British Dyes, Limited, and Messrs. Levinstein, Limited, with provisions
[1*7]
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for the inclusion of other concerns if desired, was prepared, based on the following
principles:—
The purchase outright of the existing companies by a new company, having a
capital of 5,00Q,000Z. (including the 1,000,000Z. already advanced to British Dyes,
Limited, by the Government) the payment to be made in shares of the new company.
A co-operative arrangement with the dye consumers, under which they were to
subscribe 500,000^. of the capital of the new company, and were to be entitled as a
rebate on their purchases to 50 per cent, of the surplus profits of the company after
the payment of a dividend of 7 per cent, on the ordinary shares.
A subscription of 250,000Z. of ordinary share capital, and a guarantee by the
Government of the dividend on 2,500,000Z. of the capital of the new company, such
guarantee to lapse when the company has earned 7 per cent, on the ordinary shares
for a period of seven years—in consideration of which the liability of the Govern
ment for a further subscription of 700,000Z. and the grant of 100,000^. to British
Dyes was to be terminated.
An assurance that for a certain period after the war the importation of dye
stuffs would be prohibited except under licence.
A subsidy, if this price of raw materials exceeded a certain fixed standard
based on an estimated after-war value, to be repaid out of the profits of the company
after 7 per cent, had been paid on the ordinary shares.
Government control while the guarantee on the preference capital was in
force.
The present manager of British Dyes, Limited, and the managing director of
Levinstein, Limited, to be managing directors of the new company under specially
defined arrangements.
This scheme provided for complete co-ordination and concentration of manu
facture and technical skill; security for the capital invested in the respective
concerns until they became self-supporting on a commercial basis; the creation of the
confidence necessary for progress and development; the encouragement of personal
incentive; the gradual extinction of the privileges attached to the period of establish
ment and reconstruction; and the prevention of any evil monopoly effects which other
wise might attach to a company so constituted, by means of Government control and
the co-operative arrangements for a return to the consumer of a large share of any
surplus profits.
The scheme in principle was agreed to both by British Dyes, Limited, and
Levinstein, Limited, as providing a basis for amalgamation, but after consultation
with representatives of the Treasury, it was not thought desirable to proceed further
with the negotiations. I t was felt that strong objection would probably be raised
in Parliament to what would be described as a privileged monopoly in spite of the
provisions in the scheme designed to prevent this.
As there was no prospect of any amalgamation of interests being effected by
voluntary action on the part of the companies themselves, and the difficulties in the
way of a State-aided and controlled amalgamation were realised to be considerable,
it was determined to test for awhile the possibilities of the manufacturers them
selves solving the difficulty by working in free competition. The progress already
made in many directions gave some considerable hope that such might be the case,
and with a viewi to lending a l l possible assistance in this direction the Board
established a special Department with a Dyes Commissioner at its head to deal with
all questions affecting the industry, and to meet as far as possible the requirements
of the industry in such essential matters as the provision of materials, labour, &c.
A good deal has been accomplished in this respect, but on the whole no considerable
improvement is apparent in the essential character of the development now
acquired.
From the outset the greatest difficulty has been experienced by the Department
in securing the necessary materials for the proper maintenance and development of
the industry. The Priority Department of the Ministry of Munitions of W a r have
apparently failed on the whole to realise its great importance, and to accord it
different treatment from that meted out to non-war indusries.
This, of course,
made it practically impossible to secure plant containing any appreciable quantity
of steel, and to this extent retarded its progress. Similar difficulties in varying
degree were encountered in obtaining certain raw materials, and in the retention
of essential men.
With a view to obtaining a definite ruling as to the status to be accorded to the
industry, the question was referred to the W a r Cabinet, and it was decided that the

dye industry is to be regarded as a war industry for all purposes. A minute to
this effect was recently circulated to the Departments concerned, and provided that
this decision is correctly interpreted considerable assistance will no doubt be forth
coming in dealing with questions affecting the supply of materials and labour to
the industry.
But in the eyes of the dye consumers even these measures are not sufficient to
place the industry in a strong position by the end of the war.
I n the course of
lengthy negotiations with the principal consumers, this point has been specially
emphasised by them, and they are of opinion that, failing any voluntary co-ordination
among the dye manufacturers, steps should be taken by the Government to acquire
all the important undertakings by legislation.
They also urge that some form of
State financial aid should be given, and that efforts should be made to secure the
co-operation of the Swiss manufacturers.
The present position, however, is more particularly dealt with in the
accompanying Memorandum.
Board of Trade,
December 5, 1917.
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(Previous Papers G.-154 and 172.)
1. I n dealing with the question of increased emoluments for officers of the
Navy and Army, we have had not only to consider methods of meeting the special
conditions of each service separately, but also to devise a solution which could be
applied to both without giving rise to further effects upon either. This has involved
prolonged examination and discussion of details.
2. The pay codes of both services rest on very ancient foundations, and though
piecemeal alterations have been made here and there in recent times, there has been no
comprehensive review of the two systems as a whole. Our examination of the subject
has convinced us that such a review is overdue; but we have felt precluded from
entering upon that task, and have confined ourselves as far as possible to that of
providing for the junior officers of the two services emoluments not wholly
inadequate to their needs.
A rmy.
3. I n this connection we have had to consider the requirements of the officer
himself (including upkeep of uniform, the first cost of which is already provided
by a grant), his wife, children, and other dependent relations.
After full con
sideration, and.in view of the difficulties which experience has shown to be inherent
in the administration of a special scheme for dependents, especially with more than
half the officers of the Army already in theatres of war, some very distant, we have
reached the conclusion that the institution of schemes of separation allowances for
wives and dependents on the lines of those that have existed since the early days of
the war for men is impracticable, and that the officer should be given a rate of pay
sufficient to provide the necessary maintenance for himself and a wife or dependent,
with additional allowances for children. While under this method there may be
some payments in excess of actual necessities to a comparatively small number of
Army officers with neither wife nor dependent, the gain in promptitude and
simplicity of administration in the case of the Army will be enormous.
4. On these lines we have adopted 10s. Qd. a day as the minimum rate for an
Army officer of any arm. and have put the children's allowances at 21. per month
for each child, with a maximum of SI. per month. The age limits we propose are
those already in existence for allowances to children of deceased officers, viz., 18 for
boys and 21 (or marriage if earlier) for girls, with extension in case of invalids.
5. This rate of 10s. 6^. is an increase of 3s. a day on the present pay of infantry
Second Lieutenant. Where, as in Garrison Artillery, Engineers, and Army Service
Corps, regimental pay is supplemented by Armament, Engineer, or Corps pay, we
propose that (as in the case of the soldier) the new overriding minimum shall apply
to the sum of regimental and extra pay, thus reducing the disadvantage under
which the infantry officer labours.
6. The main rates of pay of the several regimental ranks in the Line Infantry
now range from 7s. Qd. for the Second Lieutenant to 23s. for the Lieutenant-Colonel
Within this range of 15s. Qd., room has to be found for no less than six intermediate
rates (see paragraph 7) in addition to various special rates for officers from the
ranks and Brevet Majors. The maximum children's allowance of SI. a month is
equivalent to about 5s. 3d. EL day, while the largest interval is that between Major
second in command, 19s.. and Lieutenant-Colonel, 23s. I t is clearly inadmissible
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that an officer should lose income by being promoted in his.regiment, and therefore
unless the children^ allowance is given to all regimental ranks alike, a difficulty
arises from the fact that there is nowhere a clear interval of 5s. 3d. between suc
cessive ranks. On the other hand, to give the children's allowance to LieutenantColonels or to increase their pay to give the necessary interval would in its turn
produce disturbance in the rates appropriate to Colonels and Brigadier-Generals,
so extending the increases to ranks that could not possibly be described as junior.
7. To meet this difficulty we propose to give the children's allowance to
Subalterns and Captains at the full rate, and to Majors at half rate, at the same
time slightly adjusting the pay of.these, ranks as/follows j Maximum Allowance
for Children.

Present Rate.

Bank.

Si

Second Lieutenant
Lieutenant
Captain
Captain (higher rate)
,.
Major . . . .
..
Major (higher rate)
Major
second, in command)
Lieutenant-Colonel

7
8
12
14
16
18
19
23

d.
6
6
6
6
0

d.
6
6
6
6

s.

10
11
13
14

J

b

d.

5

3

2

ii

0

M

19
23

0
0

s.

0
0

8... As ah example of the application of this plan to arms with extra pay we mav
. jft$.£ifp.jr, $eryiw. Dorps;- s \t
Present Kate.

New. Rate.

Maximum
Maximum
Allowance
Allowance
for
for ,
Children.
Children.

Rank
Rank..
Pay.
s.

Secon
Secondd Lieutenan
Lieutenantt . .
Lieutenant
Captain . . .
..
Captain (higher rate)
Major.
,
..
Major (higher rate)
Lieutenant-Colonel . .

7
8
12
14
15
16
18

.',

Corps Pay.

Pay.

s. d.
2 b
2 b

d.
6
6
6
6
0
0
0

3
3
4
5
6

0
0

b

4
0

8
. .9
i2
14

d.
6
,6
6
6

16
18

s.

J

Corps Pay.

2
2
3
3

d.
0
0
0
0

b

5

4

0

6

b

s.

*.
5

y

d.
3

j

j

2
"

7i
' 2

-

9. -Certain arms, already very highly paid in comparison with the Army
require special treatment.
Ordnance officers of the 4th Class (rank,
Captain) draw 22s. Od. a day, and those of the 3rd Class (rank, Major) 26s. a day.
Judged by the general Army standard, these are Lieutenant-Colonels' rates and
should carry.no children s allowance; but in view of the fact that, there are rates
of 25s. and 2.6s.. for Majors of Engineers and Army Medical Corps, which must
carry half-children s allowances under the general scheme, we propose to give half
allowances to 3rd and 4th Class Ordnance Officers.
Similarly, the pay of officers
qualified, to draw 8s. a day flying pay continuously is:. Flying Officer (Subaltern)
2Qs.. to 24s., Flight Commander (Captain) 25s. to 3is., Squadron Commander
(Major). 33s. "We consider that only the Flymg Officer should have children s
allowance,, at half rates, the Flight Commander's initial rate being raised to 27s.,
to avoid loss on promotion.
.10. There are certain officers employed under contract at special inclusive rates
of, pay',...viz.: ^Surgeons (24s. a day), Dentists (20s.), Stationery Officers (17s. Qd.).
These, if employed, on a purely civilian basis, would have been entitled to receive
some form of war bonus, but have had no increase of any kind. We recommend
that they be granted the childreh s allowance a t half rates..
. 1 1 . For Quartermasters, whose scale in the Infantry runs from 10s. to 16s.,
we propose to adopt the minimum of 10s. 6^. and raise the maximum correspondingly
to 16s. Qd.. Those already in receipt of this or hign'er scales to.remain as at
present. As the pay rises by. regular increments. of Is. Qd. a day, we propose to
give the full children s allowance -throughout, notwithstanding that the Quarter
masters on the higher rates have the honorary rank of Major.
G e n e r a l l y

5

5

:

5

5

v

t

5

12. For Staff. Officers on consolidated rates of;pay. and allowances we propose
to give the i u l l children-s allowance up to and including the rate of 40QZ. a year
and half allowances:up to and including 500Z. a, year.
13. The cost of these proposals for the Army would be about 6,500,000Z.
a year; and we recommend that they should take effect from the 1st October last
for the remainder of the war, as for the men.
14. The foregoing recommendations should not apply to officers drawing
retired pay in addition to pay.
Navy.
15. As regards the Royal Navy, Royal Marines, and Naval Reserve Forces, the
following proposals are made:—
Children's A llowances.
I t is proposed that all Commissioned Officers, R.N., R.M., R.N.R., and R.N.V.R.
(except Commissioned Warrant-Officers) of and below the rank and relative rank of
Lieutenant R.N. should, provided their age is not below 22 years, receive a children's
allowance of 21. per month per child, subject to a maximum of SI. a month, and t h a t
officers of the rank or relative rank of Lieutenant-Commander should receive a
children's allowance at the rate of 11. per child per month, subject to a maximum of
4Z. a month. (The age limitation of 22 years should not apply to any officer already
married.)
As regards graded Commissioned Officers of the R.N.A.S., it is proposed, in
view of their relatively high rates of pay, to grant a children's allowance of 11. per
child per month, with a maximum of 4Z. a month, to officers of and
below the rank of Flight Lieutenant, but no such allowance to officers
above that rank.
In the exceptional cases of graded officers, who are
borne for " ground " duties, and consequently ineligible for flying pay, it
is recommended that officers of and below the rank of Flight Lieutenant
should receive a children's allowance on the same scale as Lieutenants
R.N., and officers of the rank of Flight Commander and Squadron Commander should
receive an allowance on the same scale as Lieutenant Commanders R.N. Temporary
Surgeons and Surgeons R.N.V.R. should receive an allowance at half rates, as in the
case of officers similarly employed in the Army.
As in the case of the Army, the age limits we propose are those already in
existence for allowances to children of deceased officers, viz., 18 for boys and 21 (or
marriage if earlier) for girls, with extension in case of invalids.
Separation A llowance.
16. As regards Commissioned W a r r a n t Officers, all of whom are promoted from
warrant rank, it is considered more appropriate to grant separation allowance on
the same scale and subject to the same conditions as authorised for W a r r a n t Officers.
This will in all cases obviate loss on promotion.
It is proposed further that .in the cases of both Commissioned W a r r a n t Officers
and Warrant Officers the State should take over a proportion of the allotment, not
exceeding 3s. Qd. a week, under the same general conditions as recently approved
for Naval ratings and marines below the rank of officer.
Increases of Pay.
17. The Army proposal to grant to all officers a minimum rate of pay of 10s. Qd.
a day could not appropriately be applied to the Naval and Marine Services Officers in
the Naval Service of the rank or relative rank of Sub-Lieutenant, which corresponds
to the rank of Lieutenant in the Army, are as a rule quite young and unmarried,
and their present rates of pay are, therefore, sufficient.
There are, however, one or two exceptions to this general statement, e.g., SubLieutenants R.N.V.R. serving in the Royal Naval Division and Assistant Pay
masters R.N.V.R,
Special provision is accordingly made for them hereunder.
18. The following are the proposals concerning the various ranks:—
Royal Navy.
Midshipmen to receive 5s. a day (instead of Is. 9d. plus private allowance a t
the rate of 50Z. a year, such allowance being paid by the State during the
war).
"
;, 4
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Acting Sub-Lieutenants
(swMle-performing Midshipmen's duties).—Pay of 5s.
*..: : : a day-is proposed as for Midshipmen, instead of 3s. Qd. a day plus private
allowance of 20Z. per annum, such allowance being paid by the State during
the war.
Sub-Lieutenants.—No
increase is proposed, as they have recently received a
rise in pay, namely, from 5s. to 7s. Qd. a day, which is considered sufficient.
Mates.—These officers at present receive 8s. a day plus 2s. messing allowance,
and it is proposed to grant them pay of 9s. plus messing allowance of 2s.
a day.
Lieutenants.—The
rates proposed for these officers are 12s. on promotion and
13s. Qd. after four years.
Lieutenant-Commanders.—The
rates proposed are 16s. on promotion, 17s. after
four years, and 18s. after six years.
Commanders and Junior Captains.—It is proposed to grant rates of 23s. and
23s. Qd. respectively. These two proposals, which involve a rise of Is. in
each rank, are consequential upon the proposed scale for LieutenantCommanders.
Mates (E.).—It is proposed that these officers should receive pay of 9s. plus
messing allowance of 2s., instead of 8s. with a like messing allowance.
Engineer Lieutenants.—The rates proposed are 12s. on promotion and 13s. Qd.
after four years, as in the case of Lieutenants of the Executive Branch.
Engineer Commanders.—It is proposed that these officers should receive the
initial pay of the rank on promotion thereto, regardless of their length of
service in the ranks of Engineer Lieutenant and Engineer Lieutenant
Commander.
Assistant Clerks.—These officers at present receive pay of 2s. Qd. a day plus
private allowance (payable by the State during the war) of 20Z. a year.
I t is proposed that in future they should receive pay of 4s. a day without
private allowance.
Clerks.—A rise of Is. a day is proposed, which will give them a rate of 5s. a
day, as in the case of Midshipmen.
Paymasters-It
is proposed to grant pay of 12s. on promotion and 13s. after
four years.
Staff Paymasters.—It is proposed to grant 16s. on promotion, instead of 15s.
as at present, in order to avoid the possibility of loss on promotion owing
to the reduction of family allowance.
Fleet Paymasters.—For the same reason it is proposed to grant 22s. on pro
motion, instead of 21s. as at present.
Staff Surgeons and Fleet Surgeons.—It is proposed in the case of each of these
ranks to grant a rise of Is. on promotion, making the rates 21s. and 28s.
a day respectively, such rises being necessary to obviate loss on promotion
due to the reduction or withdrawal of family allowance.
Surgeon Probationers.—It is proposed to grant pay of 7s. Qd. a day instead of
5s., the revised rate being that of Sub-Lieutenants R.N., with whom they
rank.
Chaplains and Naval Instructors.—In order to obviate loss on the reduction or
withdrawal of family allowance it is proposed to grant these officers 16s.
a day after eight years' service, when they hold the relative rank of
Lieutenant-Commander, and 19s. after 15 years' service, when they rank
with Commanders. I t is further proposed to grant 20s., instead of 19s..
a day after 21 years' service, in view of the long period that the officers
would otherwise have to serve on one and the same rate of pay—namely,
19s.
R.N.R.

and

R.N.V.R.

I t is proposed that Officers of the R.N.R. and R.N.V.R. of the same ranks
should receive the same rates of pay as Officers of the R.N., except as follows:—
Sub-Lieutenants R.N.V.R. serving in the R.N. Division are recruited from Army
Cadets, and should therefore receive the same rate of pay as SecondLieutenants in the Army, namely, 10s. Qd. a day.

Assistant Paymasters RJ^.V,R., who^Jike Assistant Paymasters,R.N,. at present
receive fs.
U day; sfiotild in future receive 10k a clay;, as Assistant P a y 
masters R.N.R. do already.
The reason for granting these Reserve
officers a higher rate of pay than officers in the R.N. is that they are as a
rule of considerably greater-age....
Temporary Lieutenant-Cqmihq^er^
;RfN .R. and,R.N.V.R.
who have not the
same service as permanent officers of the same rank in the R.N.
Jt

1

R.N.A.S..
Flight Commanders-lii
order to obviate loss on promotion owing to the
withdrawal of children's allowance it is proposed to grant pay of 19s.
on promotion, instead of 17s. as at present.
Royal Marines (Permanent

Service).

Quartermasters.—Quartermasters R.M.L.I. are at present on a scale of 10s. to
16s. a day. I t is proposed to grant a rise of Qd. a day throughout the scale,
which will then become 10s. w\ to 16s. Qd., according to length of commis
I t is proposed further t h a t these officers, even when
"sioned service.
holding the rank of Major (i.e., the relative rank of Lieutenant-Commander
in the R.N.), or higher rank, should not surfer the usual reduction of one
half in family allowance.
It. is considered that Probationary Second,Lieutenants oh entry should receive
a. uniform grant of 50Z. a year. A corresponding grant is made to Army officers
on entry.
is proposed three years after entry to grant pay of 12s. a day
Lieutenants.—It
as.has been proposed for other officers of the R.N. on attaining W a r d Room
rank.
Second Lieutenants promoted from the ranks.—It is proposed to grant pay of
10s. Qd. a day, and 11s. Qd. a day on promotion to Lieutenant, as in the case
of the Army.
Captains.—The rates proposed are 13s. Qd. on promotion, 14s. after one year.
As regards officers who entered the R.M. before the 1st January, 1912, and
who are paid on a different scale from those subsequently entered, it is
proposed to grant the following rates :—
Captains R.M

13s. Qd. on promotion and 14s. after
three years.
18s. on promotion and 19s. after six
years.

Majors R.M.
Royal Marines (Temporary

Service).

As these officers are virtually Army officers, it is proposed for each rank to
adopt the Army rate, namely:—
Second Lieutenant
Lieutenant
Captain

...

...

10s. Qd. a day.
11s. Qd. ,,
13s. Qd. ,,

19. As in the case of the Army, for Staff officers on consolidated rates of pay and
allowances we propose to give the full children's allowance u p to and including the
rate of 400Z. a year and half allowances up to and including 500Z. a year.
General.
20. I t is considered that all the proposals should have effect from the 1st
October, 1917, that being the date from which the concessions, recently granted to
men of the two services as the result of the decision of the W a r Cabinet, have had
effect, and further, that, as in the case of the men, the concessions above recom
mended should be for the period of the war. A n attempt has been made throughout
to secure that the concessions to the ranks in the Navy shall be, as nearly as possible 
in the circumstances of the Service, equivalent to the concessions made to the
corresponding ranks in the Army.

Cost.
21. The annual cost of these concessions is estimated for the first year at about
850,000*. as f o l l o w s : 
J

Increases of pay
Family allowance to Commissioned Officers
Separation allowance and allotment concessions to
Commissioned W a r r a n t Officers ...
Allotment concession to W a r r a n t Officers
Total

£

325,000
442,000
33,000
5o'oOO
£850,000

The Pay of Captains R.N.
22. The scheme submitted to us by the Board of Admiralty, with the unanimous
support of the Board behind it, involved certain proposed additions to the pay of
Captains R.N. (as well as to certain officers of relative rank in other branches)
beyond the increase of Is. a day which we recommend for Junior Captains. We
have aiot felt entitled to consider these on their merits, inasmuch as our reference
from the W a r Cabinet confined our consideration to the problem of the pay of the
junior officers.
We nevertheless call attention to the fact that the Board of Admiralty lay great
stress upon the necessity to review the whole scale of Captains' pay. I t is pointed
out that the scale has not been improved during the last fifty years. In that time,
of course, the responsibility of the officer in command of one of Flis Majesty's ships
of war has enormously increased, and the scientific and technical attainments
necessary in the holding of the office have been very materially raised indeed.
I n illustration of this fact it is only necessary to recall the measure of
responsibility attaching to the captaincy of one of the latest battleships, the material
value alone of which reaches a figure between two and three millions of money.

2, Whitehall Gardens,
January 2, 1918.

E D W A R D CARSON,
Chairman.
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FORESTRY.
Memorandum

by the Minister

of

Reconstruction.

T H E report of the Forestry Committee appointed last year " t o consider and
report upon the best means of conserving and developing the woodland and forestry
resources of the United Kingdom, having regard to the experience gained during the
war," is a document of the greatest importance, and it establishes a strong case for
the immediate formulation of a forestry programme to be executed after the war.
The Committee's

Proposals.

The Forestry Committee propose a scheme for the ultimate afforestation of
1,770,000 acres in eighty years, but they also put forward as an instalment a ten
years' programme, including the provision of land for a further ten years' planting,
the main features of which are as follows:—

£

(1.) Scheme for afforesting 150,000 acres with conifers by direct
-State action, estimated cost
...
...
... 2,245,000
(2.) Purchase and reconstruction of 20,000 acres of devastated
300,000
hardwoods
...
(3.) Advances to local authorities and private owners including:—
-

(a.) Grants for replanting 50,000 acres at the rate of
21. to 4:1. per acre replanted
...
(&.) Grants for afforesting fresh areas: 25,000 acres
at 21. per acre ...
(c.) Loans for planting and replanting 10,000 acres
at SI. per acre
(d.) Proceeds-Sharing Schemes, State contribution
towards the afforestation of 25,000 acres at
51. 10s. per acre ..'

£

110,000
50,000
30,000
137,500
327,500

(4.)
(5.)
(6.)
(7.)

£2,872.500

Education
Research and experiment
Establishment charges
Encouragement of forest industries

45,000
30,000
446,000
25,000

...
Total

£3,418,500

I am not prepared to recommend the adoption of the eighty or even the forty
year programme, at this stage, but I accept the Committee's conclusion that the
Government should make provision for a considerable programme which "can, if the
conditions permit, be expanded as time goes on.
I t ,is true that any scheme of planting started within the next few years can
only enure to the benefit of posterity, and it may be argued that posterity can afford
to wait until our more pressing requirements have been provided for.
Against this view I would submit the following considerations:—
(1.) I n the interests of national security we ought not to expose ourselves
again to the risks and expense involved in making good an adequate
supply of timber; and whilst I am not prepared fully to accept the Com
[127]

.

.

B

mittee's suggestion that we should necessarily provide sufficient home
grown timber to make us independent of imported supplies during a
three years' war (occurring presumably sometime after the middle of
this century), it would, in my judgment, be imprudent and improvident
to disregard the fact that, in the interests of national safety, much
larger stocks of growing timber should be held in future in this country
than in the past.
(2.) The extensive fellings which have taken place, and are going on, at an
ever-increasing rate, give increased urgency to these considerations.
Since the report was presented the estimate of a hundred thousand
acres of fellings has been largely exceeded; and by the time normal trade
conditions are established it is not unlikely that the country will be
stripped of most of the useful timber of its woodlands and forests,
including quantities of young trees, the felling of which was only
justified by the existing emergency.
(3.) The growing of trees is an essential part of our rural economy, and the
settlement of a larger population on the soil, which we are looking for
after the war, and which is indispensable for the production of an
increased yield of home-grown food strengthens the case for a large
scheme of planting. Forests provide alternative occupation, and give
openings for a revival of our woodland industries, which have largely
fallen into disuse. And the more we can develop the resources of the
country, the more confidently can we look forward to retaining the rural
population.
These arguments for action need not be expanded, as the report goes in great
detail into all the aspects of afforestation, but I desire to make the following
observations.
The work of afforestation will make no headway except with the financial
assistance and the direction of the State. This is the experience of other countries,
and it is obvious that a form of enterprise which brings little or no return for a
long period of years will not readily be undertaken by private individuals.
In the second place, and as a cotrollary of the foregoing, it is clear that State
participation must involve a rigidly scientific and economic system of planting and
I management designed to secure a maximum output of timber, and a fair return to
the nation in cash or kind or both. Amenities and sport will therefore have to fall
into the background, and " preserving " will resolve itself into keeping down forest
pests.
Further, the price and quality of land, whether purchased or leased, must be
determined primarily by forestry considerations, which will mean in practice that
land which can be used for tillage should not be afforested, and that waste land
suitable^ for afforestation should be acquired and paid for as such (see para. 8,
page 5).
I do not recommend the adoption of the ten years' programme set forth above,
which is based partly on purchase and partly on leasing, and which provides, as I
am informed, for the acquisition of 220,000 acres of land over and above the 150,000
acres which it is proposed to plant in the first ten years. Neither am I able to
recommend a self-contained ten years' programme for the following reasons:—
(1.) The first few years would be largely occupied in preparatory work—the
training of forest officers, the survey and selection of land, raising
supplies of plants, and so forth—with the result that, for the first five
years, planting could not be carried on with any great measure of
rapidity.
(2.) Experience is required upon the new methods of acquiring land which are
in contemplation.
(3.) The machinery to be established cannot, therefore, be expected to be in
full working order until half way through the ten years' period, and a
policy which contemplated that this machinery should be scrapped at
the moment when it had reached its highest point of acceleration and
efficiency will not bear examination.
(4.) For these reasons it appears to me that the correct course is to provide
for an expanding programme which shall reach its maximum rate of
planting towards the tenth year, and (unless other arrangements should
be made in the interval) be "completed at the end'of the twentieth year.

Proposals for action.
1. I therefore recommend that sanction be given to a scheme making provision
for the afforestation with conifers, and by direct State planting of 150,000 acres
in the first ten years, and 250,000 acres in the second decade, the whole of the work
to be done on land acquired under a system of perpetual leasing. I n the event of
Mr. Prothero's suggestion of purchasing land by bonds coming into operation, this
decision as to procedure in acquisition might be reconsidered. I estimate the cost
of this scheme at 4,230,000/., of which 1,500,000/. would be expended in the first
ten years and 2,730,000Z. in the second.
2. I further recommend that sanction be given to a scheme making provision
for the acquisition and replanting with hardwoods of 20,000 acres of devastated
hardwoods.
The estimated cost is 300,000/., of which 200,000/. might be expended in the
first decade and 100,000/. in the second.
I am advised that it is equally necessary to grow hardwoods as softwoods
though on a smaller scale, and that the above area represents a just balance with
the 150,000 acre programme.
Acquisition would proceed as far as possible under the system of perpetual
lease, but purchase would in some cases be necessary where the devastated areas
enclosed immature growing timber.
3. I also recommend that sanction be given to the necessary steps for financing
proceeds-sharing schemes:—
1

(1.) For afforesting 25,000 acres of bare land at an estimated cost to the State
of 137,000/.
(2.) For replanting 25,000 acres of felled woodland at an estimated cost of
150,000/.
The estimated cost of the two is 287,000/.
I should explain that under the proceeds-sharing methods the landowner
provides the land free of rent, the State bears the cost of planting, &o, and the
proceeds are divided in proportion to the respective contributions.
A similar
method has already been put into operation in one of the Liverpool Catchment areas
by arrangement between the Development Commission and the Liverpool Corpora
tion. There appears to me to be much to be said for it on grounds of economy.
The method is in no sense a form of grant to the individual.
The problem of
subsidising the private owner, as recommended in the report of the Forestry Com
mittee, raises questions of policy of a controversial character, and I am doubtful
whether it is compatible with a system of efficient afforestation. On the other
hand it is clearly essential that some method should be devised adequate to secure
the gradual replanting of as much of the felled areas as possible. I am advised
that, unless steps are taken to encourage or enforce replanting, probably not more
than 50 per cent, of the areas cleared will be reinstated by effective replanting.
If the above proposals are sanctioned the replanting of felled areas will proceed
as follows:—
(a.) By private enterprise.
(b.) By the State after acquiring the land.
(c.) By proceeds-sharing schemes. There will consequently be a residuum of areas which will not be replanted,
and it is suggested that the position should be reviewed in five years' time.
4. I further ask that sanction be given for making provision for such expendi
ture as may be necessary, not exceeding 1,100,000/. for administration, training,
and education, research, and the encouragement of forest industries during a period
of twenty years.
,
.
I n making this recommendation I have followed the Forestry Committee's
estimate, which makes provision for a mean annual expenditure of approximately
45,000/. for establishment charges for the first ten years. This outlay may appear
a t first sight to be excessive. The amount is based on the assumption that a new
Central Forestry Authority is to be created (a recommendation from which I
dissent), and certain savings can undoubtedly be effected if, as I suggest, it is
decided to use the existing authorities. The estimate is based on the employment of
48 lorest officers for the United Kingdom and Ireland at 300/. per annum (taking
the middle period of the ten years), and 12,000/. a year for travelling expenses.

The cost of administrative and executive services is high in relation to the planting
work to be done owing to the very large amount of preparatory work which is
necessary, and the execution of the scheme calls for the enlistment of an adequate
trained staff. The expenditure incidental to this must therefore be faced.
The present scale of expenditure on education and research, which is restricted
to two or three thousands annually, must, it is clear, be largely increased in view of
the training that will have to be given to those engaged in the Forestry Service, and
the annual estimate appended seems to me not unreasonable.
Education
...
Research
...
"Woodland Industries

.....

...
...
...

...

£

...
...
...

4,500
3,000
2,500
10,000

5. The Forestry Authority entrusted with the supervision of the above scheme
should be given a definite programme to which to work, and from which it might
depart, except within stated limits, only by permission of Government. Attached
is an appendix giving tentative proposals for such a " time-table," and the per
missable limits of variation. I suggest that before this time-table is imposed on
the Forestry Authority it should be submitted for examination to the provisional
committee which I recommend on page 5.
This programme would be subject to
revision and extension at 5-year intervals.
6. The cost of the above programme may now be summed up as follows:—
To b e i n c u r r e d —

In the First
10 Y e a r s .

In t h e S e c o n d
10 Y e a r s .

Total Estimated
Expenditure.

-

1.
2.
3.
4.

S t a t e plantingplanting - p r o g r a m m e
..
Acquisition
Acquisitio n a n d reconst.il
reconst.i l ntion
ntio n of h a r d w o o d a r e a s
P r o c e e d s - s h a r i n g sHit-mes
sHit-me s
E s t a b l i s h m e n t c h a r g e s , education , &c.
&c .
Total

£
i,. oo,ooo
r

200,000
2*7,000
550 000
2,537,000

£

£

550,0i)0

4,2:;0,000
300,000
287.000
1,10U,OUO

3,380,000

5,917,000

2,7H0 000
100,000

A dministration.
After very careful consideration I regret that I am unable to adopt the
Committee's proposals for setting up a new central administrative machine, acting
independently of the Development Commission and the three Departments of
Agriculture.
In the case of Ireland such a scheme must be dismissed at once. The Home
Rule Act makes provision for afforestation on the existing lines, and it is not to be
supposed that the Irish Department of Agriculture, which has made extensive
purchases of land and received large grants from the Development Commission,
would be prepared to transfer to a central authority the ownership and direction of
the areas in question.
England and Scotland possess in their Board of Agriculture the nucleus of
forestry departments, which could be made adequate to the carrying out of large
schemes of planting and maintenance, and the Development Commission provides
a body for advising the Treasury as to advances, adjusting the claims of the various
parts of the United Kingdom, and reviewing the schemes brought forward by
Departments, local authorities, and landowners. Whilst it is true that exceot in
Ireland afforestation has not been largely extended under the existing machinery,
it must in fairness be remembered that the Development Commission was only
established in 1910, and that much preliminary and educational work, including
the training of forest officers, had to be undertaken before large schemes could
safely be put in hand: Moreover, out of a fund of 2,900,OOOZ. the" Commission was
charged to make provision for agricultural and fisheries development for all parts
of the United Kinsdom, and it w^s not in a position to incur commitments in respect
of forestry in excess of the funds voted by Parliament.

I am unable, therefore, to accept the view that the existing machinery must
be supplanted by a central body occupying a wholly exceptional position towards
Parliament and the Treasury, and responsible for the entire financial and adminis
trative working of forestry developments. I am doubtful if such a body would
secure public confidence, and its creation would certainly mark a distinct and some
what precipitate reversal of the recent steps towards devolution. There remains
what I consider to be a fundamental objection to such a course, namely, the practical
impossibility of divorcing forestry from agriculture. I am informed that from
30 to 50 per cent, of the areas acquired for forestry are unsuitable for planting,
and have therefore.to be utilised for cultivation, with or without a preliminary
process of reclamation, or for grazing. The valleys of Scotland and Wales, with
afforestation possibilities often contain land at the lower levels suitable for farming;
the slopes of the hills lend themselves to afforestation, whilst at higher elevations
the land is only fit for grazing. I cannot regard as satisfactory a proposal which
would commit to a tribunal of forestry experts schemes the development and admin
istration of which call for a combination of agricultural and forestry knowledge
and experience, and I conceive that waste, mismanagement, and confusion would
result unless the areas so acquired were vested in an authority competent to deal
with their development as a whole.
I propose, therefore, that we should look to the existing machinery, duly
strengthened and speeded up to work out the forestry programme which I have
suggested. This would mean:—
1. The addition to the personnel of a special forestry section of the Develop
ment Commission of, say, four members who would be appointed solely for forestry
business.
2. A further grant to the Development Fund of 6,000,000/., to be earmarked
for afforestation and expended in the execution of the programme which I have
indicated.
3. Such strengthening of the forestry sections of the three Departments of
Agriculture as will make them adequate to the execution of the programme con
templated.
4. The speeding up to be secured by the Departments concerned in association
with the Development Commission and the Treasury, acting on the Government's
decision that so many acres, subject to the variations indicated, should be planted
annually.
5. The preparation by the Development Commission in consultation with the
Forestry Departments of an annual statement showing (a) the progress made with
the prescribed plan and (b) their proposals for the succeeding years.
6. The Development Commission through its forestry branch to keep them
selves informed as to the whole question of forestry and timber supplies.
7. At the end of five years the Development Commission, if they find it
necessary, to submit to the Government for sanction a revised plan of operations
for the sixth to tenth years inclusive, together with a provisional plan of operations
for the eleventh to fifteenth years inclusive.
8. I t is understood that the Executive Authorities will pay due regard in their
surveys and schemes of development to the agricultural possibilities connected with
those parts of the areas acquired which may be unsuitable for planting; and that
arrangements will be made for the proper co-ordination of agriculture and forestry
m these cases. The financial provision for such developments would have to be
met from other sources than the Forestry Grant.
Provisional

Committee.

The legislation involved in giving effect to those proposals is stated in Appendix
(B) in a memorandum by the legal adviser to my Department.
If the War Cabinet accept my proposals in principle, I would suggest t h a t it
would be well to take steps for putting them into operation in anticipation of
legislation, so far as this is practicable.
The simplest way of doing this appears to be to form a provisional forestry
committee, consisting of certain members of the existing forestry committee of the
Development Commission, and of the new members whom the Prime Minister may
decide to appoint as Development Commissioners for forestry purposes. This
[127]
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Committee would be assisted by the Forestry Officers of the three Departments con
cerned and it would proceed forthwith to examine in detail the scheme which I
have submitted, to arrange for surveys, and to take such other preliminary steps
as may be practicable. I t should, I think, be understood that if the Committee
desire to suggest improvements or alterations either in the scheme or the time-table,
it will be open to them to do so.
C. ADDISON.
December 27, 1917.
A P P E N D I X (A).
Ten-Year Programme to be carried out by the Development Commission
Association with the Departments of Agriculture,
1. Areas to be afforested and replanted.—The

programme is as follows:—

Proceeds-sharing- S c h e m e .

S t a t e Afforestation.

Total.

Year.

1
2

3

in

..
..

4
5
6
7
8
9

10

(a.) Conifers.

(b.) H a r d w o o d
Areas.

Ac res.
Nil
*
3.300
6,700
10,000 - 33,300
13,300
16,700'
20.000
23,300
26,700 H 1 6 . 7 0 0
30,000

Ac:res.
Nil
500
1,100 y 4,000
1,200
1.2d0
1.200 "
1,200
1.200 y 6,000
1.200
1.200

j

Total
Tota l

150,000

1

j 10,000
1

Infill

(c.) Afforestation. (d ) l \ e - p l a n i i n g .

Acres.
Nil
]
600 1
1,100 y 5,600
1,700
2.2O0
2,800 ]
3,300 1
3.900 I-19,400
4,400 1
5,000 J

Acres.
Nil
]
600 1
1,100 y 5,600
1,700 1
2,200 j
2,800
3.300
3.900 5*19,400
4,400 1
5,000 J

Ac res.
Nil
5.000
10.000
1

14.600

18.900
23,500 '
27,800
32.300
36,700
41,200,

25,000

25,000

210,000

48,500

H6J.500

i
2. (a.) The State afforestation is to be conducted on land leased for the purpose.
(b.) The replanting of hardwood areas is to be conducted on areas purchased
or leased for the purpose,
(c.) and (d.) The terms on which proceeds-sharing schemes are to be
arranged to be left to the discretion of the Development Commission in
consultation with the Departments of Agriculture.
3. The above programme may not be departed from without special sanction
except within the following prescribed limits of variations:—
(a.) No limits are set on the areas to be planted or replanted in the first
year of the scheme.
(6.) The variations from the area to be planted or replanted in each year
of the scheme to be not greater than - 25 per cent, and + 50 per cent,
of the area prescribed to be planted or replanted in that year.
(c.) The variation from the aggregate areas to be planted in the first five
years to be not greater than - 10 per cent, and * 20 per cent, of the
aggregate areas prescribed to be planted in that period.
(d.) The variation from the aggregate area to be planted in the whole ten
years period to be not greater than - 10 per cent.
(

A P P E N D I X (B).
Note on Legislation

required.

1. The Development Commissioners appear to have all the necessary powers for
making grants and for advances in connection with forestry.
2. The Development Fund is limited in respect of sums issued.out of the Con
solidated Fund, but not as to sums voted by Parliament, i.e., if the new funds

required are to be provided as a fixed total sum amending legislation would be
required for that purpose, but not if they are to be voted annually.
3. There is nothing to prevent a fixed portion of the Development Fund being
allocated to forestry, nor to prevent all forestry questions being referred to the
special section of the Commission without legislation. Formally, their report should
be sent to the Treasury as that of the whole Commission, but in practice there need
be no difficulty in sending it straight to the Treasury.
4. If it is desired either to increase the total number of the Commissioners
beyond eight, or to pay salaries to more than two of them, legislation would be
required, but there is no limit to the number of salaried officers who may be
appointed, nor to the manner in which their duties may be allocated.
5. As far as I have been able to ascertain, neither the English nor the
Scottish Board of Agriculture have any general power to hold land, nor any specific
power, except that which is conferred upon them by Section 5 (1) of the Develop
ment Act, as amended by the Small Holdings Colonies Act, 1916. By these Statutes
any of the bodies mentioned in Section 1 of the Development Act which would
include these two Boards and the Irish Department of Agriculture may hold land
and purchase compulsorily or by agreement for any of the purposes mentioned
in that section including forestry.
The English and Scottish Boards also have power by agreement to take land
on lease, or to take an option of purchasing or leasing land, or to acquire easements;
and general powers of letting, managing, improving, building on, redeeming
charges of all kinds on, and with the consent of the Treasury, selling or exchanging
lands acquired by either method. Any other owner having power to sell, even under
the Settled Lands Act, including the Crown and Duchies of Lancaster and Cornwall,
may grant to either Board a lease perpetual, or for any term, with or without right
of renewal or an option to acquire land. I am therefore of opinion t h a t no legisla
tion would be required to carry out in England or Scotland any scheme however
large which might be adopted for forestry purposes, as far as land is concerned,
unless powers of compulsory leasing are desired.
I do not at present know what the powers of the Irish Department are as
regard leasing. The powers of purchase, whether compulsory or voluntary, but
probably not those of leasing, are also open to any local or other public authority
(which term is not defined in the Act), to whom the Commissioners may take a
grant or loan, so that the development of forestry through local authorities could
be extended to cases where land is specially acquired by them for the purpose as
well as to those where they already hold it for other purposes, such as water
supply.
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I.—Recommendations.
1. I t is now three months since the Economic Offensive Com
mittee was appointed. I t therefore seems desirable to take stock
of the present situation, in order that the Government may decide
whether the Committee is to continue its work upon the lines
originally laid down, or whether any change should be made in the
scope and direction of its efforts, or whether, having achieved as
much as could reasonably be expected of it, it should proceed to
wind up its affairs.
I have to admit frankly that the Economic Offensive Com
mittee has not made so much progress as I had hoped. I n order
that it should realise our original expectations, I am of opinion—
(a.) That the Government must first take certain steps which
it has not hitherto seen its way to take, although they
were contemplated when the Committee was set up.
(&.) That the Committee itself must be reconstituted on a
somewhat different basis.
2. I t must be clearly understood that I accept sole responsi
bility for the following specific conclusions and recommendations
which I now submit for the consideration of the W a r Cabinet
and my colleagues on the Economic Offensive Committee:—
(a.) By far the most urgent need at the present moment is
that the Government should agree among themselves,
and formulate the broad general principles of their
Economic Policy, and that, having done so, they should
make a clearly reasoned and temperately worded state
ment of their intentions, for the benefit of our own
people, of our Allies, of neutrals, and last, but not
least, of the enemy. *
* One of m y o b j e c t s in p r e p a r i n g t h e following r s p o r t has b e e n t h e h o p e t h a t
it m a y p r o v i d e s o m e of t h e m a t e r i a l s n e c e s s a r y f o r s u c h a s t a t e m e n t .
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(&.) The basis of an Economic Policy, whicb is not vindictive
but defensive, may be summarised as follows:—
i. To restrict, so far as may be, the resources of
Germany during the war.
ii. To be prepared against the resumption of
Germany's "Economic Offensive" after the
war.
lii. To prevent Germany from re-establishing or
acquiring control over any of those industries or
sources of supply which are essential to our
national security.
iv. To provide, in concert with our Allies, for the
equitable distribution of raw materials, food
stuffs, instruments of production, and means of
transport, so that the Allied peoples may be
secured against starvation and unemployment
during the period of reconstruction.
(c.) The guiding principle of our policy is reason and security,
not sentiment or passion. If we succeed in carrying it
out, not only will our own economic position and that
of our Allies be greatly strengthened thereby, but we
shall secure at the same time a powerful vantage
ground from which to negotiate when it comes to
bargaining at the Peace Conference.
(d.) To proceed with our Economic measures piecemeal, as
we have done hitherto, is not only fruitless but
dangerous. By bringing forward various practical
proposals before the basis of our policy was settled and
approved, we have so far neglected the opportunity of
enlisting the support and enthusiasm of our own
people. On the contrary we have sown a crop of con
fusion, doubt, and suspicion in their minds. And on
the other hand, comparatively little moral effect has
been produced upon the enemy.
(e.) Having got the general principles of our policy approved
by our own people—as to which I think there should be
no difficulty, for these principles are latent in the
minds of at least nine men out of ten—we can then
proceed safely to bring forward practical measures
for carrying out our policy.
(/.) Having got our own people behind us, and having made
a practical beginning on a clearly defined policy, we
can then hope to bring our Allies into a more compre
hensive arrangements
(g.) This will enable the Allies gradually and rapidly to build
up a very formidable working system of the Economic
kind, which, as it will be actually in operation before
the cessation of war, will give them something tangible
to bargain about. If any clauses of this agreed and
operative system are to be abrogated, then our enemies
must give us value in exchange for our concessions.
(h.) The "Economic Offensive" is too narrow an aim to
justify the continuance of a Cabinet Committee. I n
order that any useful purpose may be achieved, our
warrant should be widened so as to include the whole
Economic Defence and Development."
roblem of
'ur proceedings from the very beginning seem to
show the impossibility of keeping within the pre
scribed limits, while the result of straying beyond them
can only be to produce overlapping.

g

11

* T h e r e are, h o w e v e r , certain m a t t e r s of t h e s t r i c t " offensive," snch as Financial
Bloekade, S t a t u t o r y Lists, & c , in r e g a r d t o w h i c h t h e co-operation of t h e U n i t e d
S t a t e s of America is of t h e m o s t p r e s s i n g u r g e n c y .

(i.) A t the same time, a sub-committee of this body should
continue to devote itself to the special study of the
" offensive " possibilities which are contained in our
general Economic policy.
(j.) The questions of Economic Defence and Development
form a part—perhaps the most important part—of the
problem of reconstruction.
(k.) A Cabinet Committee is an essential p a r t of the
machinery required for dealing with these ques
tions of Economic Defence and Development; for no
other arrangement will provide the authority necessary
for co-ordinating the efforts of the various Depart
ments concerned.
(I.) I n order to carry out a policy of Economic Defence and
Development, a Minister of Reconstruction is quite as
essential as a Cabinet Committee; but in a Ministry of
Reconstruction there are certain obvious dangers which
must be carefully guarded against, in order to prevent
those misunderstandings and delays which are
inevitable if the same work is undertaken by two
different sets of authorities.

//.—Reasons

which

led to the Appointment
Offensive Committee.

of

the

Economic

3. The W a r Cabinet will remember that on the 20th of last
September, I submitted to their notice a Memorandum on
Economic Offensive (G.-156).
4. I n this Memorandum I called attention to the failure of
British Governments so far—
(a.) To give effect to the resolutions of the P a r i s Economic
Conference of J u n e 1916, which it is impossible to
jettison without loss of credit,
(&.) To carry out the recommendations contained in the
interim report (9th November, 1916) of Lord Balfour
of Burleigh's Committee on " Commercial and
Industrial Policy."
(c.) To respond to the Note of the French Government (16th
April, 1917) in which attention was drawn to the
urgency of denouncing existing commercial treaties, in
order to free the hands of' the Allies from the restric
tions which are imposed on Economic Offensive by the
most-favoured-nation clauses.
5. The recommendations which I then put forward were
based upon two considerations whicb bad been already laid before
the W a r Cabinet by Mr. (now Sir) Ernest Pollock in his paper
on " Trade W a r " '(27th June, 1917), v i z : 
(a.) That reliable information from Germany pointed to the
fact that a considerable body of influential opinion in
that country was greatly perturbed by the fear that an
economic policy might be agreed upon among the
Allies.
(&.) That, in order to take present advantage of this fear, and
also in order to have something tangible to bargain
with in peace negotiations (as a counterpoise to the
German occupation of Allied territories), it is essential
to agree the principles of economic policy among the
Allies, so that the machinery for the proposed
Economic Policy may be actually at work before the
actual occasion for bargaining arises. For, obviously,

such an arrangement, if it were already in existence
and at work, would be much more valuable for both
objects than any vague threats or
half-formed
intentions.
6. Prom the memoranda submitted at various dates between
the 28th September and the 8th October last, by the Minister of
Blockade (G.-159), by the Minister of Reconstruction (G.-160),
by the President of the Board of Trade (G.-158), and by the
Secretary of State for India (G.-161), it was clear that the ideas
contained in my Memorandum had already been considered by
them from their different standpoints, and with the advantage
of much greater technical knowledge that I can lay claim to. Upon
the fundamental principles there appeared, however, to be general
agreement.
7. A t a meeting of the W a r Cabinet held on the 9th October,
the above-mentioned Memoranda were considered.
The advantage to the Allies in shaping forthwith an Economic
Policy, which might be used as a lever against the German occu
pation of Allied territory, was recognised.
I t was decided to set up a Committee to study this question
from the British point of view, as a preliminary to a comprehen
8i ve agreement with France and the United States of-America.
The appointment of this Committee was not, however, to
preclude the continuance of the Economic OJfensive on existing
lines.
The present Economic Offensive Committee was accordingly
constituted; but the announcement of its appointment was post
poned until the Board of Trade had dealt with certain proposals
which had been put forward by M. Clementel. No announcement
of the appointment has yet been made.
8. At the date of my original Memorandum there had already
been serious delays—
(a.) Of fifteen months in the matter of the Paris Resolutions.
(&.) Of eleven months in regard to the recommendations of
Lord Balfour of Burleigh's Committee.
(c.) Of five months in responding to the suggestions of the
French Government for doing away with the most
favoured-nation clauses.
I would point out that another three months have since
passed; and although there have been beginnings in certain
directions, very little has yet been actually achieved in reference
to these matters. The most important thing which has been accoin
plished so far is the action taken by the United States of America
in putting the " Black List " policy into force. Unless at an early
date there is a change in the spirit of our administration, there is
a danger that we shall be " too late."
III.—Summary

of Economic Offensive Committee Interim
and of the Results which have followed:

Reports

9. Interim Report No. I made certain recommendations for
the establishment of a stringent Financial Blockade in co-operation
with France and the United States of America.
The War Cabinet approved these suggestions on the 5th
November.
I t was agreed that the forthcoming visit to this
country of the American representative (Mr. Crosby) would
afford a good opportunity for pressing the matter.
The effectiveness of Financial Blockade will be lessened by
every day's delay in putting it into force. I feel justified, there
fore, in expressing concern at not having heard that the negotia
tions with Mr. Crosby have yet led to any result.
10. Interim Report No. 2 recommended immediate legislation
in the shape of the Non-Ferrous Metals Bill in order to prevent a

Te-establishment of the almost complete control which Germany
had secured over this essential group of trades prior to the war.
The W a r Cabinet assented to this proposal on the 5th
November, and the Non-Ferrous Metals Bill was accordingly
brought in without undue delay.
This measure, nevertheless,
instead of being passed forthwith, had only just entered upon the
Committee stage in the House of Commons at the date of the
adjournment of Parliament.
The delay, and the nature of the political opposition to this
Bill, must have given considerable encouragement to the enemy.
These were due mainly to two causes—
(1.) To the failure to offer any clear, temperate, and compre
hensive statement of Government policy in regard to
Economic Policy as a whole; and
(2.) To a want of foresight with regard to House of Commons
opinion.
11. Interim Report No. 3 recommended immediate legislation
in the shape of the Imports and Exports (Restriction)
Bill, in
order to continue for a period of years after peace shall have
been signed, the Powers—with certain additions to them—which
Government has possessed and exercised during the war with
respect to the regulation of imports and exports.
The W a r Cabinet assented to this proposal on the 5th
November,- and the Imports and Exports (Restriction)
Bill was
accordingly brought in; but for one cause and another it has not
yet been proceeded with.
12. I desire to call the attention of the W a r Cabinet to the
fact that, at their meeting on the 5th November, in urging the
adoption of these three interim reports on Financial
Blockade,
Non-Ferrous Metals Bill, and Imports and Exports
(Restriction)
Bill, I strongly supported the views of the Economic Offensive
Committee that a general, authoritative statement of the
Governments Economic Policy should be made at once, both for
the purpose of impressing public opinion in Germany, and of
preventing misunderstanding and suspicion among the various
political parties at home.
No such statement has yet been made.
I n spite of this
omission a certain impression seems to have been produced in
Germany by the Non-Ferrous Metals Bill.
On the other hand
quite needless and mischievous misunderstandings and suspicions
have arisen in this country. As a result, opposition in the House
of Commons has been allowed to gather to a head, which it is
extremely urgent should be lanced before the inflammation spreads
further.
13. I t is impossible to exaggerate the need for putting
forward at once a statement of our Economic Policy—either
through the Prime Minister himself or through the leader of the
House of Commons—in order—
(a.) To set at rest the natural and excusable misapprehen
sions which have arisen in this country.
(b.) To make clear to our Allies the essentially defensive and
practical character of our aims.
(c.) To let the Germans understand that our policy is
dictated, not by any spirit of blind revenge, but by the
stern necessity (which they themselves have imposed
upon us and which will be intensified by each day's
prolongation of the war) of safeguarding the
sustenance and employment of our own peoples during
the period of reconstruction.
So urgent does this course appear to me to be, that until it is
done, I feel the Economic Offensive Committee are only beating
the air. Indeed in some directions we run the risk of doing more
- [145]
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harm than good by exciting groundless alarm
political parties.
14. Interim Report No. 4 recommended—

among various

(a.) Immediate legislation to continue the control of Govern
ment over Shipbuilding Contracts after the War, so
as to preclude the possibility that the output of British
yards may be diverted from the replacement of our
own vessels to providing shipping for foreign nations.
(6.) A regulation under the Defence of the Realm Act to
prevent work of this sort being begun or continued on
foreign account.
(c.) A clear and early statement of our own policy in this
respect, so as to prevent misunderstanding and dis
appointment among those Allied and neutral countries
which are at present placing contracts with British
shipbuilding firms.
The W a r Cabinet approved these proposals on the 14th
November; but so far no steps have been taken to give effect to
them.*
15. Interim Report No. 5 drew attention to the vital need for
setting up, in conjunction with our Allies, and prior to the signing
of peace, some organisation for securing, during and after the
war, a fair distribution of raw materials, foodstuffs, and certain
other essentials, in order that the Allied peoples shall be neither
starved nor thrown out of employment through the energetic,
State-supported policy of Germany, which has been framed with
the direct and avowed object of securing the enormous advantages
which will accrue from an economic recovery more rapid than that
of her enemies. We recommended, therefore, that the Government
should at once approach our Allies (but more particularly the
United States of America), in order that steps might be taken to
guard against this grave danger by setting up a common organisa
tion, and by considering what legislation will be necessary in the
various countries to bring it into existence.
The W a r Cabinet approved these recommendations on the
27th November, and directed that the Secretary of State for
Foreign Affairs should bring this Interim Report to the notice of
* T h e following e x t r a c t from " T h e E n g i n e e r i n g R e v i e w , " of t h e 15th December,
1917, expresses a v e r y p r e v a l e n t v i e w in business circles which, t h o u g h f a v o u r a b l e t o
t h e principles of our Economic Policy, a r e critical a n d s o m e w h a t i m p a t i e n t of o u r
methods:—
" I t is doubtless v e r y heroic of Lord I n c h c a p e t o d e c l a r e , as h e did a t the
P . a n d 0 . m e e t i n g , t h a t ' w e seek no G o v e r n m e n t assistance, w e a s k for no
contribution from t h e t a x p a y e r b e y o n d a fair r e m u n e r a t i o n for services r e n d e r e d
in t h e c a r r y i n g of mails.' B u t is he really quite indifferent t o Sir Edward
Oarson's hope t h a t ' n o ship in a n y s h i p y a r d will b e allowed t o be built for any
c o u n t r y until w e h a v e supplied t h e deficiency w h i c h h a s b e e n c a u s e d t h r o u g h o u r
efforts t o c a r r y on t h e c o m m e r c e of ourselves a n d o u r Allies d u r i n g t h e w a r . ' ?
The G o v e r n m e n t can do this b y c o n t r o l l i n g t h e r a w material^ used in s h i p 
building ; a n d i t will b e m o s t effective in c o u n t e r i n g t h e m e n a c e of t h e G e r m a n
subsidised shipbuilding p r o g r a m m e .
" Sir E d w a r d sarcastically remarked t h a t w h e n t h e G o v e r n m e n t s u g g e s t s
some p r i o r i t y in shipbuilding it will b e told t h a t i t is a g r o s s i n t e r f e r e n c e w i t h
t r a d e . T h e a t t i t u d e of t h e shipping i n d u s t r y a n d t h e d e b a t e on t h e N o n - F e r r o u s
I t is h i g h
M e t a l I n d u s t r y Bill p r o v e t h a t h i s sarcasm is pointed a n d b a r b e d .
t i m e , h o w e v e r , t h a t t h i s kind of discord w a s resolved.
T h e G o v e r n m e n t should
r e c o g n i s e t h a t t h e industrial fear a n d d i s t r u s t of b u r e a u c r a t i c control is h e a l t h y ,
and is also a n inevitable o u t c o m e of t h e i r r i t a t i n g a n d complex r e g u l a t i o n s
required during war.
I t should also r e m e m b e r t h a t suspicion h a s b e e n aroused
by the quite u n n e c e s s a r y secrecy in w h i c h m a n y of t h e r e c o n s t r u c t i o n plans of
the Government h a v e been s h r o u d e d . I n d u s t r i e s , on t h e i r side, m i g h t a p p r e c i a t e
the fact t h a t production a n d t r a d e a r e factors which t h e G o v e r n m e n t m u s t use on
an Imperial and international scale for economic defence in t h e future. By m e a n s
of union a n d federation t h e y can g o a l o n g way t o w a r d s m a k i n g t h e i r influence
p a r a m o u n t in the Councils of the G o v e r n m e n t . Mere opposition on an abstract
principle like ' non-interference with t r a d e ' will avail t h e m n o t h i n g . They m u s t
come forward with a c o n s t r u c t i v e policy of t h e i r own, and c o n v e r t Parliament

and the public to a sense of i t s national value."

Colonel House in P a r i s ; and further that the Minister of Recon
struction and the President of the Board of Trade should prepare
a Memorandum for Mr. Balfour's g u i d a n c e - a Memorandum
which should set forth definite suggestions for giving effect to the
policy of the Interim Report.
We believe that these steps were taken, but we are not aware
that any results have yet been achieved.
16. Interim Report No. 6 recommended—
(a.) The adoption of the Interim Report on Commercial
Treaties presented by the Imperial Trade Policy Com
mittee urging that the most-favoured-nation
clauses
should be suspended during the period of reconstruc
tion.
(b.) A n immediate declaration of our intentions in this
respect for the information of our Allies, of neutrals,
and of the enemy. The policy recommended is essential
with a view to the proper control and distribution of
raw materials, &c, as well as for other reasons.
The W a r Cabinet approved these recommendations on the
3rd J a n u a r y last.
17. Interim Report No. 7 recommended that there should be
some relaxation of the stringency with which the Treasury Com
mittee for considering New Issues of Capital has confined its
assent to undertakings which are directly connected with the war.
To this end it was proposed that there should be a strictly limited
right of appeal from the Treasury Committee to a Committee of
Ministers of whom the Financial Secretary to the Treasury should
be one.
This Interim Report was circulated to the W a r Cabinet about
the 6th December, and was considered on the 3rd January. I t
was decided then that the matter should be adjourned until the
Chancellor of the Exchequer could be present,
18. I have dealt here only with those activities of the Economic
Offensive Committee during its three months of existence which
have resulted in specific recommendations to the W a r Cabinet.
The delays which have occurred may possibly have been unavoid
able, but they are none the less regrettable.
IV.—Considerations
upon which any Public Statement
" Economic Policy " should be based.

of

19. The Economic Offensive Committee does not seem an
altogether happy title. Our proceedings have shown that it is
somewhat misleading; and when a public announcement is made,
the name will tend to create a prejudice against the recommenda
tions of the Committee, especially in minds which view with
peculiar aversion anything in the nature of " war after the w a r . "
I think the title Economic Defence Committee Or, better still,
Committee of Economic Defence and Development would be a more
accurate, as well as a less provocative, description. Economic
Offensive is rather a German sounding phrase,* not very pleasant
to British ears, and not very easily understood by the man-in-the
street.
20. I t also seems clear t h a t any Economic Offensive which is
merely " offensive " must fail in its main purpose. Commerce is
a very different matter from war, and we are in some danger of
being run away with by a false analogy. I n military affairs an
" offensive " is usually a sufficient " defence " ; indeed it is often
the best of all defences. But in the case of trade this is not so.
* I think, as a matter of fact, it "was taken from German documents circulated
to the War Cabinet by the Reconstruction Committee.

Our primary aim is to place ourselves in a position of security
during the period of reconstruction.
Our secondary aim is to
secure a powerful vantage-ground from which to negotiate when
it comes to bargaining at the Peace Conference.
If we hold fast to this positive aim of fostering the expansion
of our own industry we have good reason to hope that we shall
succeed. But if we are satisfied with a negative aim, if we and our
Allies devote our energies merely, or mainly, to destroying enemy
trade, without at the same time introducing and establishing our
own, success will mean only a barren victory without lasting results.
The destruction of German commerce, the cutting of threads
in neutral countries, the uprooting of German firms and corpora
tions throughout the British Empire, are all excellent things in
their way, but they will only be of negative advantage to ourselves,
and only of temporary disadvantage to our enemies, unless we and
our Allies succeed at the same time in substituting other organisa
tions in their place.
Commercial opinion in Germany will
certainty be alive to this distinction and will be much more
depressed by a positive than by a negative policy.
21. A general survey of the papers which have been circulated
to the W a r Cabinet during the past year shows clearly, that in the
strict sense of the Economic Offensive, there are two chief aims
with a view to shortening the war, viz:—
(a.) Material injury to be inflicted on Germany while the war
is in progress, so as to weaken her power of waging
war.
(&.) Depression to be produced in the minds of the German
Government and men of business which, as the war
continues, will cause them increasing anxiety as to the
future of their trade after the war, and which may
in the end force them to seek peace in order to save
themselves from economic ruin.
22. But when my Committee came to consider the matter
under its broader aspects, we could not fail to recognise—
(a.) That the direct material injury which yet remains to be
inflicted upon Germany by this country while the war
continues is of a limited character; although
undoubtedly there is still much which can be effected in
this direction by the United States of America.
(b.) That, although the anxiety of Germany about her com
mercial future may undoubtedly be expected to exercise
a very strong influence towards peace, so soon as the
German people believe that they are in danger of being
defeated in the field, it is not likely to operate
effectively upon public opinion while the military
position remains favourable to Germany—for the
simple and by no means fanciful reason that a
victorious Germany would possess sufficient advantages
of various sorts to enable her diplomatists to exact an
indulgent treatment of her commerce as one of the
conditions of peace.
23. It has been suggested at different times, in quarters
which are entirely opposed to the idea of " w a r after the war,"
that by threatening Germany with a commercial boycott, if she
will not accept peace on the Allies' terms, she might be made to
realise that the consequence of prolonging the war would be
ruinous to her economic future. A formula has been proposed
" that for every month the war continues beyond a given date the
boycott shall remain in force for a year."
We have considered, but we are unable to accept, either the
general principle or the particular formula. Both are at the first

glance attractive, but they appear to us to be altogether
impracticable, for the reason, that unless Germany is beaten
absolutely to her knees, she would inevitably insist upon brushing
this threat aside, as a preliminary to any discussion of peace
terms; while the Allies, if they were in a mood to consider peace at
all, would inevitably acquiesce in her demand, not only as reason
able, but because of the dangerous friction and exasperation which
such a deliberate boycott would keep alive. We are of opinion t h a t
it would be a source of weakness, and not of strength, in negotiation
to have put forward officially a condition which we can never be
in a position seriously to maintain.
24. Of course I fully realise that there is a purely
"offensive '' aspect of Economic Policy.
If we (can ini any way
weaken the resources of Germany during the war it obviously helps
us to defeat her; in the same way as the blockade helps. A n d if
the injury thereby inflicted is seen to be continuing, progressing,
and tending to become permanent, German opinion may at any
moment begin to be seriously affected towards peace. The
" offensive " usefulness of an Economic Policy of " Defence and
Development'' must therefore be kept constantly in view, and I
am entirely of the opinion that a special committee should keep
watch over this aspect. But at the same time I think that this
special committee should be something in the nature of a sub-com
mittee of the larger body which is concerned with " Defence and
Development"; for the reason that the weapons of offence
will be provided in the main by the positive policy which we are
now endeavouring to frame in collaboration with our Allies.
25. I n this connection I desire to auote a few sentences from
President Wilson's Address to Congress (4th December, 1917),
which express the guiding motive of our mingled DefensiveOffensive preparations with remarkable felicity, and with which
I find myself in perfect accord. After dwelling upon the need for
a " p a r t n e r s h i p of peoples," and not merely of " governments "
after the war, he^ continues: " I t might be impossible also, in such
untoward circumstances," i.e., if Germany should still remain
under a government of ambitious and intriguing masters
interested to disturb the peace of the world.—" it might be
impossible to admit Germany to the free economic intercourse
which must inevitably spring out of the other partnership of a
real peace. But there would be no aggression in that, and such a
situation, inevitable because of distrust, would in the very nature
of things sooner or later cure itself by processes which would
assuredly set i n . "
26. The negative or "offensive " part of our programme is,
therefore, really dependent upon die positive or "defensive" side,
the chief aims of which are as follows:—
(a.) Government measures for securing our own people and
those of OUT Allies against the evils arising from a
world-shortage of foodstuffs, raw materials, instru
ments of production, and means of transport—a world
shortage which exists at the present time, and which is
foreseen to be inevitable during the earlier years of
the period of reconstruction. . . .
As regards most
of these necessities the Allies stand at a great natural
advantage in comparison with Germany.
The
organisation of British resources under government
guidance—still more, the organisation of the resources
of all the Allies by agreement amongst their respective
governments—would be, in fact, the greatest of all
obstacles in the way of German commercial aggression,
for the very reason that our objects would be defensive
and not punitive.
I t would be a strong moral position
to defend in negotiation; because any nation, or group
of nations, has obvious justification for any measures
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they may take with regard to the distribution of their
own resources with the object of safeguarding their
own people from starvation and unemployment. More
over, if the proposed organisation were seen to be
actually in existence, and carrying through its opera
tions successfully under war conditions, it would be a
much more formidable thing to contend against, than
a vague project, or than threats which, as they had
never materialised, might easily be represented, not
merely as wantonly vindictive, b u t also as impracti
cable.
(&.) Trading enterprise in home markets, fostered by Govern
ment, for the development of certain essential
industries which have hitherto been either monopolies
of the Germans or tributary to their commercial
ramifications. I t is of paramount importance, for
example, that before we engage in peace negotiations
we should have placed our numerous dye-using trades,
and especially our great textile industry, in a position
where they will be secure after the war (so far
as is humanly possible) both from ( 1 ) boycott, and (2)
extortion on the part of Germany. This can only be
done by establishing a British dye industry, an under
taking which is obviously (3) very desirable for its
own sake and that of its bye-products (drugs, &c.) as
well as absolutely necessary, as experience has shown
us (4), for the purposes of providing explosives in
time of war.*
(c.) Trading enterprise in foreign markets. This is a matter
less for the fostering care of government, than for the
granting by government of facilities to the trading
community, whose eyes, since the outbreak of war,
have been opened to the formidable character of the
German organisation which aimed at ousting them,
and also to the possibility of turning the tables on
their former competitors.
Government may un
doubtedly help directly in various ways (as, for
instance, through the Commercial Intelligence Depart
ment, by Black Lists, by financial blockade, and by
encouragement of banking), but the main problem
must be solved by the bankers, manufacturers, traders,
and workmen of this country in co-operation. Unless
Imperial credit is prepared to assist British finance;
unless British financiers combine their efforts in
foreign countries without taking a too narrow view of
thefr particular interests; unless they place their
united resources of money and information at the ser
vice of British traders; unless British traders co
operate, or at any rate cease from " cut-throat " corn
petition among themselves; unless British mami
facturers avail themselves of the services of men of
science; unless they settle their differences with their
employees; and unless labour, having achieved a fair
basis of remuneration and satisfactory conditions of
employment, will put out its best work—unless all these
things can be brought about, the cutting of threads and
" bombing of German businesses ' in foreign parts
will prove to have been a very barren achievement, and
will be regarded by Germany, and quite rightly, as
a purely temporary set-back, from which they may
hope to make a rapid recovery after the war.
5

* This aspect is very, fully dealt w i t h in o u r I n t e r i m R e p o r t on Dyes 6 .

27. For these reasons, despite the limitations imposed by its
name, the Economic Offensive Committee has been compelled by
force'of circumstances to concern itself from the very beginning
with positive or " d e f e n s i v e " rather than with negative or
" offensive " policy. Out of the seven Interim Reports which it
has submitted to the W a r Cabinet only one—that on Financial
Blockade—falls under the latter category;' and even this single
instance of the pure offensive is devoid of punitive intentions,
being in essence as much a military measure as the maritime
blockade itself; a measure that is, which aims at cutting off those
financial supplies and credit facilities that to some extent are
still being given to Germany by neutral banking houses. Of the
remaining six Interim Reports, five are concerned mainly with the
conservation and fair distribution among the Allies of food, and
of the materials and instruments of production; while the object
of the sixth (New Issues of Capital) is to free the hands of British
enterprise, so that it may proceed forthwith to establish itself
while German competition is still out of action.
28. I t would appear from the discussions which have taken
place in Parliament and in the press with regard to the NonFerrous Metals Bill, the Imports and Exports (Restriction) Bill,
&c, that the Economic Policy of the Government is generally con
ceived to be something very different from what it actually is.
The really remarkable thing is, that what the public imagines
to be the governing motive of our policy is the deliberate infliction
of injury upon Germany during the period of reconstruction
and for ever after; whereas, in point of fact, this particular aim
has not influenced a single recommendation which has been put
forward by the Economic Offensive Committee for the considera
tion of the W a r Cabinet!
The explanation of the misunderstanding probably is, that
public opinion, not having considered the economic problem under
its practical aspects, has taken sides upon a controversy which, so
far as the Government is concerned, does not exist. One section
of publicists is intent upon doing everything it can to injure the
Germans for ever, quite regardless of our own national security
and interest. I t assumes that the Government are in sympathy
with this policy, but that, owing to timidity, they shrink from the
necessary action; and it praises or blames the Government accord
ing to the zeal or indifference which their various measures appear
to indicate. The other section, which deprecates any continuance
of an " offensive " after the war, likewise believes the Government
to be secretly inclined to a purely vindictive policy towards
Germany, and accordingly finds grounds for suspicion in every
fresh proposal.
29. These misunderstandings can only be cured in one way—
the Government must formulate its policy, declare it publicly, and
keep on declaring it; for there is no good in these times of saying
a thing only once, if we intend it to be understood and remembered.
If I am right in my conception of what the Governments policy
is, I am certain that a clear and vigorous declaration of it would
be a source of strength and not of weakness. The spirit of their
policy, and the principles on which it is founded, would both be
approved heartily by the country. I t is not a policy which needs
to be carried out furtively, or to be apologisel for; on the contrary
it would be highly popular.
The declaration of our Economic Policy might well be made
by the Prime Minister as a natural sequel to his speech on War
A ims. I submit that it would be much better that this declaration
should be an entirely independent utterance to be weighed and
judged by the country on its merits. For this reason it would be
a mistake, in my opinion, to make it upon any individual measure
which may be submitted to Parliament. I t ought certainly, how
ever, to precede any further debates upon economic questions.

30. I confess that I am not in the least surprised at the
manner in which some of our measures have been received in
various quarters. For our general policy has never been stated;
and consequently our particular measures have been praised or
blamed by the one side and the o t h e r - a n d by both upon wrong
grounds.
31. To take an example: the opposition to the Non-Ferrous
Metals Bill in Parliament and the press came mainly from three
sources:—
(a.) From the Trading Community, owing to their fear that
the Government policy aimed at putting them under
the heel of bureaucratic interference.
(&.) From the Liberal Party, owing to their suspicion that
anti German sentiments were being exploited for
partisan purposes, and as a means of making a covert
attack upon the principles of Free Trade.*
(c.) From the Humanitarians, owing to their belief that the
Government policy was inspired merely by vindictive
feelings against Germany."and that it ignored the true
interests of the British Empire, of the Allies, and of
the civilised world.
32. Nothing could be further from the truth than these
suspicions, and yet I cannot wonder at their being entertained,
seeing that the Government has taken no steps to put its policy
in a true light; still less to conciliate reasonable criticism from the
front Opposition Bench by insisting upon the essential continuity
of British Economic Policy since the beginning of the war. I t
has neglected, so far, to make clear the extent to which its policy
is actually based upon decisions taken by the Liberal and Coalition
Governments (which came to an end in May 1915 and December
1916 respectively), and how far it is the natural and inevitable
development of these decisions.!
33. No doubt, in the evolution of this question, we may be
hampered by old terms which really have no relation to the broad
issues of British Economic Policy in the special circumstances in
which we now find ourselves. None of the three Governments
which have been in existence since Aaigust 1914 have been able to
escape the necessity of imposing certain restrictions upon
freedom of trade during the war period, and each has also been
driven to commit itself to further restrictions of a similar
character during the period of reconstruction, and even, to
some extent, as regards the more remote future.
34. The question of restrictions upon trade has presented
itself to each of the three Governments which have been in
existence since August 1914, under the following aspects:—
(a). As trade has had to be restricted during the war.
(&.) As it will certainly have to be restricted during the
period of reconstruction,
(c.) As it may have to be restricted when we return to normal
times.
T

The last (c) is an aspect which concerns my Committee only
to a very slight extent. It has as yet hardly entered into our dis
cussions, and I do not see any likelihood of its doing so.
The most drastic restrictions upon trade have been found
necessary during the war. This is sufficiently obvious not to need
any argument.
In our opinion restrictions hardly less drastic will be
necessary during the period of reconstruction.
In no other way
* Even t h e " W e s t m i n s t e r G a z e t t e , " of 14th December, 1917. a p p e a r e d t o b e
genuinely disturbed on t h i s score.
f Compare I n t e r i m R e p o r t on Dyes, G. 187, p . 2, p a r a g r a p h s 3 and 4, a n d
generally.
Compare also t h e s t a t e m e n t s of M r . A s q u i t h w h e n P r i m e Minister a n d
M r . R u n c i m i n w h e n P r e s i d e n t of t h e Board of T r a d e , which are s e t o u t in t h e
Appendix hereto.

can the country hope to escape from the /perils of hunger, unem
pj-ayment, social disorganisation, industrial paralysis, and financial
chaos.
35. There are two reasons of extreme urgency which make
these restrictions necessary, and which force us to frame our
polity—if possible in co-ordination with our Allies—and to put
it into operation at once—
(a.) The first of these is the world-shortage of foodstuffs,
raw materials, instruments of production, and means
of transport, to which I have already referred.
'(&.) The second is the German Economic Defensive-Offensive
which has been a subject of constant study among our
enemies since the early days of the war. They are deter
mined if possible to gain an advantage in military and
political strength (i.e., in the wealth and national
organisation which will accrue from an aggressive and
successful commerce) by a more rapid recovery than
their neighbours from the economic exhaustion caused
by the war. Our knowledge of their intentions is not a
mere surmise based upon what we have recently learned
of their pre-war activities. Abundant evidence of their
determination to gain a relative advantage over us in
the first decade of peace, and of their confidence in
their power to do so, has been laid before the W a r
Cabinet in documentary form, not only by the Ministry
of Reconstruction, but also by the Board of Trade
and the Foreign Office.
Under whatever title our Committee may henceforth be k n o w n 
the "EconomicOffensive" or the " Committee of Economic Defence
and Development " it will assuredly arrive at the following
conclusions with regard to these two points—(a.) t h a t it would
be madness not to look ahead and provide against a period of
scarcity, and (&.) that British industry must be beaten in a stand
up fight against the organised, state-aided efforts of Germany, if
it adheres rigidly to the old system of laisser-faire, and refuses to
learn the lesson, that in modern commerce, as in war, the power
of organised combinations pursuing a steady policy will speedily
drive out of the field the unregulated competition of individual
enterprises.
36. I do not dispute the truth of the view that the greatest
need after the war will be the repair and reconstruction of the
world. But just as I have already pointed out, with regard to
the "Economic Offensive," that there is a false analogy in dis
cussing commerce in terms of " war " ; so here I must enter a
protest in a contrary direction; for it is an equally false analogy
to represent commerce (as is often done) as a form of " friendly
international co-operation." . . . .
I n truth it is a thing
entirely a p a r t - n e i t h e r war nor friendliness.
37. And further we must recognise that in recent times
German commerce has been something a great deal more t h a n a
mere pursuit of the interest of private individuals. I t has been
regulated and fostered by a highly intelligent Government, which
aimed at political objects both direct and indirect. I t has sought
to increase the total wealth of its own nation more rapidly than
ftiat of other nations. I t has sought also to acquire influence,
control, and information in foreign countries. I t h a s sought to
monopolise industries (e.g., dyes and metals), so as to make the
rest of the world tributary in time of peace, and so as to possess
superior means of production of warlike material in time of war.
The German Government has sought these things with the utmost
persistency and with the deliberate political intention of making
the German nation stronger than other nations. And the inten
tion of their Government has been to use the strength so acquired
[145]
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to dominate the world, not merely in war, but also in peace, by
every means known to production, trade, transport, finance, and
diplomacy. For more than a generation we have been faced with
a deliberate German " Offensive" in matters of trade which, in
accordance with our national habit of underrating our enemies, we
have hitherto ignored or neglected. I t would be absurd to imagine
that after the war, unless there should be a complete change of
heart, the German Government will adopt any different attitude
towards German commerce. * On the contrary, the evidence which
has been laid before the W a r Cabinet points to a settled determina
tion on the part of Germany vigorously to extend and develop a
system which has been worked in the past with a very remarkable
degree of success.
38. I t is very far from my intention to belittle the advantages
which may accrue at some future time—possibly in the near
future—from German anxiety about the Economic Policy of her
enemies; but I have already stated my reasons for thinking that
we must be careful not to build too much upon this hope until
the time comes when the German people cease to regard the
military situation as favourable.
There is danger in over
raiting the power of this particular lever.
For example, it
has been suggested in certain quarters that we might relax to
some extent our "military offensive " providing at the same time
we developed our " economic offensive" with energy.
I am sure
we cannot afford to make any such exchange. We strangely mis
interpret the spirit of Germany if we imagine that a commercial
boycott, or the threat of a commercial boycott, can ever become
a substitute for victory in the field. I do, however, believe most
firmly that, when the final issue of the stricken field begins to
appear grave and doubtful to German ej^es, the economic menace
may then play a most important part in ending the war.
39. But in order that it may play such a part the menace must
have assumed a concrete shape; it must have come into actual
existence; it must not be a vague project talked about but not yet
realised, or a mere threat of pains and penalties to be inflicted
hereafter. What I desire, therefore, is a working arrangement—
a system already functioning—an organic institution which is seen
to be growing and developing steadily into something always more
formidable and efficient as the months go by. I want to put the
Germans in the position of having to come to the Allies, begging
that we will relax this or that clause of the agreement which we
shall have made among ourselves, because a continuance of it
would make their own future intolerable; in which case we should
be in a position to reply: " Well then, what price are you prepared
to pay us for changing a state of things which is working
admirably, and which really suits us very well. You can't expect
to have something for nothing " . . .' . Anyone who has ever
had to negotiate knows that this is a much more advantageous
position for bargaining purposes than the other position, when all
we could say would be: " We have been thinking of punishing you
very severely. What will you give us for letting you off ? " To
which the proper answer is: " Nonsense! you were never thinking
seriously of punishing us. Let us kiss and be friends! "
40. How, therefore, are we to get into the position of
advantage? There seems to be several stages in the journey—
(a.) We must settle first of all in our own minds the general
lines of the policy we intend to pursue.
(b.) We must then announce our plan publicly in broad outline
taking particular care to avoid o^er-statement. A bove
all, the guiding principle must be shown clearly to be
what it really is—reason and necessity, not sentiment
or passion. Our case, so far as reason and necessity
* T h e d i s a d v a n t a g e o u s r a t e of e x c h a n g e which m u s t prevail in G e r m a n y after
t h e war will b e a v e r y s t r o n g obstacle t o a n y c h a n g e of t h e e x i s t i n g s y s t e m .

are concerned, is unanswerable; and, stated in this
way, it will assuredly commend itself to our own people
and to our Allies, while it will tend to silence the objec
tions of neutrals,
(c.) Having got our own people behind us we must then make
a practical beginning, and prepare ourselves to pursue
a steady and persistent course of action towards the
ends in view.
(d.) We must be prepared, if necessary, to make a
beginning by ourselves, trusting that our Allies
will gradually fall into line.
I think this is
the best, and probably the only way, of bringing
about an agreement with our Allies.
If we
delay acting until we have obtained agreement with
everybody over the whole economic field, the war will
probably be over before we have come anywhere near
attaining our end. And it is quite certain that, if we
do not succeed in coming to an agreement with our
Allies during the war, we shall not have the faintest
hope of being able to do so during negotiations for
peace.
41. The mistake which it seems to me we have made, is, t h a t
we started to make a practical beginning in the economic region
before we had announced and obtained the assent of public opinion
to the general principles of our policy; indeed before we had even
formulated our policy clearly in our own minds, and had agreed
it, as a government, among ourselves.
This error has not only been the cause of much needless and
vexatious opposition, but has undoubtedly weakened to some
extent the moral effect of our policy upon Germany. The " British
Trade Corporation," the " Non-Ferrous Metals Bill," and the
" I m p o r t s and Exports Bill " are all well calculated to disturb the
minds of our enemies, providing they are carried through promptly
and with clear evidences of practical unanimity in Parliament and
in the nation. ,But if they are still-born, or if they are whittled
down in the process of public discussion, or if there is an
impression abroad that they will not be seriously enforced, then
they are likely to cause more harm than good. For in that case
Germany will regard them as mere " bluff." The German Govern
ment (quoting from the House of Commons debates and the press)
will represent them to their people as measures which are not
seriously intended, and to which the trend of British opinion is
traditionally and instinctively opposed.
42. Another objection to acting before we have settled and
announced our policy is the inevitable delay.
Having no fixed
principles to appeal to, we are forced to justify our measures
piecemeal; with the result that we have to go over the same
ground again and again, and expose ourselves at every turn to all
sorts of minor criticism as regards consistency.
V.—Suggestions

for the Reconstitution
Committee.

of the Economic

Offensive

43. I have already given my reasons for thinking that the
Economic Offensive Committee cannot achieve much more that
is useful if it restricts itself to the simple negative—" injury to
be inflicted on Germany while the tear is in progress."
At the same time, so soon as we step beyond this narrow
sphere, we begin to trench upon the functions of various Depart
ments, notably upon those of the Ministry of Reconstruction. A
survey of our Interim Reports will show that this is what has
actually occurred.
I t is very undesirable at any time, and more particularly so in
present circumstances, that work should be done twice over- for
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this merely means that one group of workers gets in the way of
another group of workers, and that friction and delay are the
results.
If, therefore, the Economic Offensive Committee is to be of
real service, it seems to me that it should be reconstituted with
a wider warrant, as the " Committee of Economic Defence and
Development." And if, as I am inclined to think from our ex
perience during the past three months, the newly-constituted Com
mittee should work in even closer co-operation than hitherto with 
the Ministry of Reconstr action, then it would be wise at once to
recognise this fact and to make the necessary changes.
44. I may say, speaking entirely for myself, that the experience
of our Committee has convinced me of the absolute necessity for
some co-ordinating authority, such as the Minister of Reconstruc
tion. At the same time, also upon my sole personal responsibility,
I desire to add the folowing considerations:—
(a.) That the Minister of Reconstruction, who is identified
in a special sense with the whole sphere of Economic
Defence and Development, cannot hope to exercise the
influence which it is absolutely essential he should
exercise unless he works through, and is supported by,
a Cabinet Committee representative of the chief
Departments which are concerned along with himself
in the performance of a common task.
(b.) At the same time there is a. certain danger that various
Departments may relax their efforts owing to an
impression that some other authorities have in hand
these matters of Economic Defence and Development.
Unless we are careful to guard against it, this tendency
will be apt to gain in strength as time goes on. Seeing
that our object is to discuss and carry out our policy
with the minimum of friction and overlapping, and
with the maximum of energy and efficiency wte must
take every reasonable precaution to prevent friction
and discouragement.
45. It is, however, quite clear to me that some body possessing
no less authority
than a Cabinet Committee, and no less
representative than our present Committee, is required. It must
meet regularly for the purpose of co-ordinating the activities of
the various Departments concerned, in their different degrees, with
the particular problems which we have been engaged in con
sidering, and with those others which we have found to be inex
tricably bound up with them.
A sub-committee of this body would keep watch over the
" offensive " possibilities which are contained in the general
Economic Policy.
46. It would be the object of such a Cabinet Committee to
bring into close touch with one another the various Depart
ments which are engaged in checkmating German trade
aggression and in forwarding British trade development; to let
each know generally what lines of policy the others are pursuing;
to prevent misunderstanding and conflict between them in
carrying out their respective offensive-defensive operations; to
enlist for any project (e.g., the " Trade Corporation Bill," the
" Non-Ferrous Metals Bill," or the " Imports and Exports B i l l " )
the vigorous support of all the other Departments which sit round
the Committee table; and to bring pressure to bear upon the W a r
Cabinet, upon the management of the House of Commons, upon the
House of Commons itself, and upon the press and the country.
In other words, when the " Cabinet Committee of Economic
Defence and Development " approved a specific measure or step,
it would act like a Cabinet. All its members would be prepared
to stand together, and to give what assistance might be required

of them, in view of the fact that the particular step or measure
had become a p a r t of the policy for which they were all joiatly
responsible.
I t would, however, be no p a r t of the functions of such a
Cabinet Committee to undertake any independent work or investi
gations. The work and the investigations would be done by the
various Departments.
(Signed)
E. CARSON,
Chairman.
2, Whitehall
Gardens,
January 21, 1918.

APPENDIX.
I . - M r . AsquitWs

Views on Economic

Policy.

A speech (2nd August, 1916) of Mr. Asquith's, when Prime Minister, upon the
Paris Economic Conference appears to agree in the main essential points with the
views set forth in the foregoing report.
(a.) " I t is desirable in the first place to make clear the intentions with
which His Majesty's Government weint to t h i s . Economic Conference. The
main objects were two. One was to convince the enemy that the Allies, what
ever their individual points of view may be on economic matters, are resolved
to wage this war With as complete unity and determination in the economic" as
in the military sphere. The second object was to make such preparations for
the period following on a declaration of peace as seemed essential to the Allies
in view of the known attitude and will of Germany."
He then recites the preamble to the Resolutions, which is as follows:—
(&.) " In face of so grave a peril the representatives of the Allied Govern
ments consider that it has become their duty, on grounds of necessary and
legitimate defence, to adopt and realise from now onward all the measures
requisite, on the one hand to secure for themselves and for the whole of the
markets of neutral countries full economic independence and respect for sound
commercial practice, and on the other hand to facilitate the organisation on a
permanent basis of their economic alliance."
Mr. Asquith continues:-—
(c.) " T h a t is the keynote of the whole proceedings, and it emphasises the
fact that the view of the delegates at the Conference was that their delibera
tions were primarily defensive and not offensive. The war has opened our
eyes to the full meaning and the manifold implications of the German system
of economic penetration and commercial and financial control of vitally import
ant industries, and to the use to which vantage ground gained by this system
can be put in war."
Later on he deals with another aspect:—
(d.) " We never realised, any of us, until the war broke out, how we
allowed ourselves to become dependent with regard to these essential ingredients
for the prosecution of some of our most important industries on sources of
supply that were not only not within our own control, but that could be abso
lutely controlled by the enemy. That, I think, is a most important point."
He then describes what action has already been taken by his Government:;—
(e.) " Some action has already been taken.
The Board of T r a d e a r e
actively engaged in devising schemes to render us independent of enemy supplies
as regards dyes, spelter, and other important commodities. A State scheme of
assistance to scientific and industrial research is in course of creation, and,
indeed, has been already created. Investigations are being made by expert
-

committees into the conditions and needs of a number of important branches
of industry and trade, and into the problems of finance, and the question of
commercial and industrial policy generally has been referred to a committee—
I think a strong committee—a committee which was collected from the point
of view of representing not so much the interests or opinions of one particular
section, but of representing every point of view that could reasonably demand
recognition—a Committee of which Lord Balfour of Burleigh is Chairman.
The Government further are communicating with the Dominions and with
India in regard to the resolutions of the Conference, and as has already been
explained, when Lord Balfour's Committee has reported, a Conference will
be held with representatives of the Dominions and India to consider the whole
question of the Empire's trade policy in the light of the resolutions."
Mr. Asquith goes on to inform the House of the special responsibility which
the British Government had taken for the actual wording of certain of the Paris
resolutions:—
(/.) " I t is perhaps right, and indeed necessary, that I should disclose the
fact that three of the most important resolutions, namely, those relating to
the most-favoured-nation treatment, protection against dumping or unfair
competition, and the adoption of measures to render the Allies independent of
enemy countries as regards essential industries, were proposed by the British
delegates and passed at the Conference in the form in which they were put
forward. I am not, I think, betraying any secret when I say those resolutions
put forward by the British delegates were drafted by my right hon. friend
. the President of the Board of Trade (Mr. Runciman), whose return to active
political life we are all glad to welcome to-day, were approved by my right
hon. friend the Colonial Secretary, and afterwards by the two distinguished
representatives of our Dominions, Mr. Hughes and Mr. Foster, who took part
in the Conference itself."
II.—-Mr. Runciman's

Views on Economic

Policy.

That Mr. Runciman, as President of the Board of Trade, was in accord with
the head of the Government may be presumed from the fact that on the 10th
January preceding he expressed himself in the House of Commons in the following
terms:—
" Every one of these articles—glass, chemicals, dyes, electrical apparatus,
and I could name about a dozen others—were industries of vast importance
not only to us as a great commercial country, but as a fighting country. Without
these glass articles, without some of the porcelain articles which are essential
for electrical construction, without the best type of magneto, without some of
the best of our chemicals, and without a great range of dyes, which used to be
manufactured in Germany, we were placed at great disadvantage. Never
again should that happen. This is more than a mere matter of competing with
Germany. I t ought to be part of our national organisation. There should be
no essential articles either for the arts of peace or for the arts'of war upon
which we cannot within the Empire lay our hands."
The whole of Mr. Runciman's speech is well worth re-reading. To my mind
he makes an unanswerable case for an Economic Policy of Defence and Development.

o
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REPORT OF THE COMMITTEE ON T H E EXPORT OF
P R I N T E D MATTER.
(Previous Paper No. G.T.-1332.)

THIS Committee was appointed by the War Cabinet (Minute 232 (13) of the
13th September, 1917) to consider the regulations which govern the export of printed
matter to foreign countries. The Committee are :—
The Right Hon. S I R EDWARD CARSON, K . C . , M . P . (in the Chair).
The Right Hon. S I R GEORGE CAVE, M . P .
SIR EDWARD TROTJP, K.C.B., Permanent Under-Secretary of State, Home
Office..
Major-General- S I R G. M . W . MACDONOGH, K.C.M.G., C.B., Director of
Military Intelligence, War Office.
Colonel G. S. H. PEARSON, C.M.G., General Staff, W a r Office.
Colonel JOHN BUCHAN, Director of Information.
MR. W I C K S

(Secretary).

Under the Defence of the Realm Regulations 24 and 24 B, while there is power to
stop injurious publications leaving the country, provided they can be intercepted, the
despatch of such publications under a general permit to export is not illegal, and there
is therefore no offence committed by those who succeed in exporting copies of such
publications under any general permit to export that they may hold. Moreover, the
present regulations apply to export only to enemy and neutral countries, and not to
Allied countries, e.g., France and Italy. Consequently it is impossible to secure that
no copies of undesirable publications shall leave the country and ultimately find their
way to the enemy.
The Committee recommend that the Regulations 24 and 24 B shall be amended as
shown in the Appendix 2 of this report.
The effect of these amendments will be to make it an offence to export publications,
the export of which has been prohibited, and to extend the regulations to Allied
countries as well as to neutral and enemy countries.
(Signed)
E D W A R D CARSON.
2, Whitehall Gardens, S.W.,
January 21, 19! 8.
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A P P E N D I X I.
E.P.M.-5.
ACTION CONTEMPLATED BY THE W A R OFFICE IF THE AMENDMENTS TO REGULATIONS 24
AND 24 B ARE ADOPTED.

Memorandum bij Colonel Pearson.
(Secret.)
THE following is the procedure contemplated if the amendments to Regulations 24
and 24 B are adopted :—
1. Under Regulation 24 (Restrictions on export of printed matter otherwise than by
post).
(i.) To prohibit the conveyance of printed matter by passengers or crew, subject to
the exceptions provided in the existing regulation.
(ii.) To regulate the export in bulk in the same manner as under the following
paragraph :—
2. Under Regulation 24 B (Restrictions on export of printed matter by post).
(i.) To forbid the despatch, without a permit, of printed matter to all foreign
territory, except to British troops abroad.
(ii.) To grant permits to publishers and respectable newsagents oniy.
(iii.) To vary the conditions of the permits, and the strictness of the control
necessary to secure their observance according to the peculiar circumstances of each
foreign country, i.e., its proximity to enemy territory and the relative importance of
its public opinion in relation to the war.
(iv.) A circular would be sent to all permit-holders making it a condition of their
permit that they should not export specified newspapers or periodicals which have
been found to contain undesirable matter, authority to export those publications being
granted to the publishers alone.

APPENDIX II.
Regulation 24 as it now Stands.
1.- No person shall—
(a.) Transmit otherwise than through the post, or convey to Or from the United
Kingdom, or receive or have in his possession for such transmission or
conveyance, any letter, written message, or memorandum ; or
(b.) Without a permit issued by or under the authority of the Admiralty or Army
Council transmit, consign, Or export otherwise than through the post, or
convey, from the United Kingdom to any neutral country in Europe or
America, or to any enemy country, any printed or written matter
(including plans, photographs, and other pictorial representations) to which
paragraph (a) does not apply.
The foregoing provisions shall not apply—
(i.) To " shipowners' letters" as defined by section 30 of the Post Office Act,
1908, nor to ship papers,
(ii.) To ;my letter, message, or memorandum, or any such written or printed
matter as aforesaid, conveyed by any person, if he proves that it is required
for his own use and does not contravene the provisions of any other of
these regulations, and is otherwise lawful,
(iii.) To any class of letters, messages, and memoranda, or any written or printed
matter for the time being exempted by a Secretary of State.

2. If any person acts in contravention of the foregoing provision, or fails to comply
with any condition subject to which a permit under this regulation has been granted,
he shall.be guilty of an offence against these regulations.
3. "this regulation shall be in addition to and not in derogation of the provisions
of any enactment, order, proclamation, or regulation respecting the export of
merchandise or trading with the enemy.
Proposed Amendments to Regulation 24.
Regulation 24 shall be amended as follows :—
1. For the words from " o r (b) without a permit" to "enemy country" (both
inclusive) there shall be substituted the following words :—
" The Admiralty or Army Council may either—
(a) Generally by Order, or
(b) In the case of particular persons by written Notice
(which Order or Notice may be varied from time to time), prohibit the despatch or
conveyance from the United Kingdom, otherwise than through the post, to any foreign
country of."
2. By the substitution for the words " paragraph (a) does not apply" of the
following words, " the foregoing general prohibition does not apply except with such
permission or on such conditions as may be specified in the Order or Notice."
3 . By the substitution in sub-section (2) for the words " o r fails to comply with
any condition subject to which a permit under this regulation " of the words " or if
any person affected by any such Order or Notice fails to comply therewith, or with
any condition contained therein, or with any condition subject to which a permission
thereunder."
Regulation 24 as it will appear iclien amended.
1. No person shall transmit otherwise than through the post, or convey, to or from
the United Kingdom, or receive or have in his possession for such transmission or
conveyance, any letter, written message, or memorandum.
The Admiralty or Army Council may either—
(a) Generally by Order,
(b) In the case of particular persons by written Notice
(which Order or Notice may be varied from time to time), prohibit the despatch or
conveyance from the United Kingdom otherwise than through the post to any foreign
country of any printed or written matter (including plans, photographs, and other
pictorial representations) to which the foregoing general prohibition does not apply
except with such permission or on such conditions as may be specified in the Order or
Notice.
The foregoing provisions shall not apply—
(i) To " shipowners' letters " as defined by section. 30 of the Post Office Act, 1908,
nor to ship papers.
(ii) To any letter, message, or memorandum, or any such written or printed matter
as aforesaid conveyed by any person if he proves that it is required for his
own use and does not contravene the provisions of any other of those
regulations and is otherwise lawful.
(iii) To any class of letters, messages, and memoranda, or any written or printed
matter for the time being exempted by a Secretary of State.
2. If any person acts in contravention of the foregoing provision, or if any person
aflected by any such Order or Notice fails to comply therewith, or with any condition
contained therein, or with any condition subject to which permission thereunder has
been granted, he shall be guilty of an offence against these regulations.
3. This regulation shall be in addition to and not in derogation of the provisions of
any enactment, order, proclamation, or regulation respecting the export of merchandise
or trading with the enemy.
;i9G;
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Regulation 24 B as it note stands.
1. No person shall, without a permit issued by or under the authority of the
Admiralty or Army Council, transmit by post to any neutral country in Europe or
America, or to any enemy country, any printed or written matter (including plans,
photographs, and other pictorial representations) except—
(a.) Patent specifications sent with the authority of the Board of Trade ;
(b.) Letters and other postal correspondence, trade circulars and catalogues, bills
of lading, invoices, and similar trade documents, cheques, bills of exchange,
and other negotiable or valuable securities, despatched in accordance with
any Post Office regulations for the time being in force.
2. If any person wilfully acts in contravention of the foregoing provision, or fails
to comply with any condition subject to which a permit under this regulation has been
granted, he shall be guilty of an offence against these regulations.
3. Any person who transmits through the post any printed or written matter by
any indirect route, or otherwise, in such manner as to evade examination by an officer
appointed to censor postal correspondence in this country shall be guilty of an offence
against these regulations unless he proves that he did not intend that the examination
should be evaded, and that the printed or written matter does not contravene the
provisions of any other of these regulations and is otherwise lawful.
4. This regulation shall be in addition to and not in derogation of the provisions
of any enactment, order, proclamation, or regulation respecting the export of
merchandise or trading with the enemy.
Proposed Amendments to Regulation 24 B.
Regulation 24 B shall be amended as follows : —
1. For sub-section (l) down to and including the word "except" the following
shall be substituted :—
" The Admiralty or the Army Council may either—
" (a.) Generally by Order; or
" (b.) In the case of particular persons by written Notice ;
(which order or notice may be varied from time to time) prohibit the despatch by
post to any foreign country of any printed or written matter (including plans, photo
graphs, or other pictorial representations) except with such permission or on such
conditions as may be specified in the Order or Notice.
"The foregoing provision shall not apply to
."
2. For sub-section (2) there shall be substituted the following sub-section :—
" If any person affected by any such Order or Notice fails to comply there
with or any condition contained therein, or with any condition subject to which
permission thereunder has been granted, he shall be guilty of an offence against
these regulations..''
7

Regulation 24 B as it will Appear when Amended.
1. The Admiralty or the Army Council may either—
(a.) Generally by Order ; or
(b.) In the case of particular persons, by written Notice (which Order or Notice
may be varied from time to time) ;
prohibit the despatch by post to any foreign country of any printed or written matter
(including plans, photographs, or other pictorial representations), except with such
permission or on such conditions as may be specified in the Order or Notice.
The foregoing provision shall not apply to—
(a.) Patent specifications sent with the authority of the Board of Trade ;
(6.) Letters and other postal correspondence, trade circulars and catalogues, bills
of lading, invoices and similar trade documents, cheques, bills of exchange,
and other negotiable or valuable securities despatched in accordance with
any Post Office regulations for the time being in force.

2. If any person affected by any such Order or Notice fails to comply therewith,
or with any condition contained therein, or with any condition subject to which
permission thereunder has been granted, he shall be guilty of an offence against these
regulations.
3. Any person who transmits through the post any printed or written matter by
any indirect route or otherwise, in such manner as to evade examination by an officer
appointed to censor postal correspondence in this country shall be guilty of an offence
against these regulations, unless he proves that he did not intend that the examination
should be evaded, and that the printed or written matter does not contravene the
provisions of any other of these regulations and is otherwise lawful.
4. This regulation shall be in addition to and not in derogation of the provisions
of any enactment, order, proclamation, or ; regulation respecting the export of
merchandise or trading with the enemy.

Ga^tain L
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Compulsory Rationing.

Memorandum by the Food Controller.
[Previous Papers Nos. G.-148, G.-149, G.-171, G.T.-2827, G.T.-856, and
War Cabinet 133 (8), 151 (2), 285 (15), 294 (21), and 334 (9).]

2, Whitehall Gardens, S.W.,
January 24, 1918.

COMPULSORY RATIONING.

MEMORANDUM BY THE FOOD CONTROLLER.

IN my original memorandum of the 9th November on the introduction of
compulsory rationing (G.-171), it was suggested that the post offices should undertake
some part of the work involved in the distribution of food cards. The PostmasterGeneral, however (see my note of the l4th November), found himself unable to agree
to this, and it became necessary, therefore, to examine further the machinery required
for the purpose of a general rationing scheme.
The position has been further altered by the rapid decline in the supplies of meat
and fats and by the consequent necessity of giving immediate powers to Local Food
Control Committees to deal with the distribution and consumption of food within their
areas with a view to the prevention of queues.
The necessary powers were given by- an Order made on the 22nd December, and
are being widely exercised. The existence of these powers, while it enables rationing
of a provisional type to be brought into force locally af an earlier date than would
otherwise have been possible, at the same time postpones the date at which it is
possible or desirable to introduce a uniform and national system of rationing.
In the light of these changed conditions, it is desirable that Food Control
Committees should be urged to introduce local schemes of rationing under the Order
of- the 22nd December in respect of all articles of which there is a shortage (in
particular meat and fats). In practice Committees generally have realised the
difficulties of local schemes limited to small areas, and are combining in large
aggregates to - frame uniform schemes covering whole industrial districts. In this
all possible assistance is being given by the Ministry of Food. A uniform scheme to
deal with meat and fats is being introduced for London and the Home Counties (which
will in itself cover a quarter of the population of Great Britain). This scheme is based
upon the issue of individual cards. A similar scheme is contemplated to cover
practically the whole of Scotland. In the West Midlands and on the North-East Coast
schemes based on the use of household cards are already in operation, and from all other
parts of the country schemes are coming forward. There is every ground for believing
that by the end of February or the first, half of March practically the whole country
will be covered by local rationing schemes, dealing in all cases with fats, in many with
meat, and in some cases with other articles also.
While local schemes are thus being started for certain articles there has been in
operation since the 1st January a national and uniform system of rationing for sugar,
which has already gone far to remove the causes of discontent formerly existing. In
this the post offices are rendering valuable assistance in dealing with persons who leave
the households in which they were registered. The existence of this scheme makes it
possible in due course to absorb all the local rationing schemes into a national system of
rationing for all essential foods, and I contemplate that this should in fact be done at a
reasonably early date. That is to say, at a fixed date all the food cards under local
schemes will be called in, as also will the national sugar tickets, and holders of the
latter will, in exchange for their sugar tickets, receive a set of ration cards with coupons
for the various foods included in the rationing system.
. ,
A summary of the proposed system is given in Appendix (A), with which I circulate
also a copy of a Report on the Scale of Rations prepared by a Departmental Committee
(Appendix (B)).
r r
J.
r
Briefly, I contemplate a national system of compulsory rationing with a uniform
scale of rations in all districts and uniformity in respect of the essential documents
(cards and coupons), but administered through the Local Food Control Committees,
the latter will undertake all the responsible local work ; in particular, the grading of
workers^ entitled to higher rations under the scale, the control of retailers, the replace
ment ot lost cards, and the dealing with complaints and difficulties generally. At the
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same time uniformity in essentials will be enforced by central instructions and by a
central inspectorate.
It is not necessary to decide at this moment the date at which the various local
schemes shall be absorbed into the national system, and it may even be found possible
to have a different date for different districts. In any case, the schemes themselves are
being framed so as to allow of considerable elasticity as to their currency. Clearly,
however, it is not now either necessary or desirable that the transition from local to
national rationing should take place as early as the end of March (the date suggested
in my original memorandum). The local schemes should have at least two or three
months' run, during which invaluable experience will be gained.
In respect of the articles to be rationed the local schemes, under the Order of the
.22nd December, will probably deal with meat and fats only. The national scheme is
being framed so as to cover all cereals, meats and fats, and sugar. Weighty reasons
have been advanced to me for postponing to as late a date as possible the rationing of
cereals, and T do not desire to include cereals unless this is inevitable. The machinerv
required will, however, be very much the same whether cereals are included or not.
I should add that, as an accompaniment to the local schemes under the Order of
the 22nd December, I am taking steps as rapidly as possible to secure the fair
distribution of meats and fats as between different areas. This is obviously of the first
importance. Emergency adjustments of distribution are being made on the basis of
population, indicated by the sugar card distribution, and I hope shortly to establish for
every district in the country its proper quota of food supplies, leaving it to the local
Committees to secure the correct distribution. I must, however, state that, in view of
the great number and variety of existing trade channels, the readjustment of distribution
is a matter of very great difficulty, and cannot be brought about in a moment.
I ask authority from the Cabinet accordingly to proceed on the lines I have
suggested, and in particular—
(a.) To introduce, as from the most convenient date, a national system of compulsory
rationing covering meat and fats, in addition to sugar.
(b.) In setting up the machinery for this, to make all necessary preparations for
including also cereals, on the understanding that, before actually rationing
cereals, I should report again to the Cabinet for their assent,
(c.) To incur all the expenditure necessary for these objects, including the setting
up and staffing of any necessary offices.
RHONDDA.
Ministry of Food,
January 24, 1918.

APPENDIX (A).

Summary of Scheme for Compulsory Rationing, January 24, 1918.
1. National System Administered Locally.
The scheme proposed is a national system of compulsory rationing of all essential
foods administered through Local Food Control Committees.
2. Rationed Articles.
The articles proposed to be included at the outset are, meat, fats, and sugar, and
(if necessary), bread, and all cereals. The machinery is, broadly, the same whether
bread and cereals are included at the outset or not.
3. Scale of Rations.
The scales of rations, are dealt with in the Special Report on Ration Scales
(Appendix (B)). Briefly, it may be stated that the population is divided according to
occupation, age, and sex, into five classes, to each of which different rations are
assigned; thus while men on heavy work get altogether as much as 12 lb. of bread,
meat, and cereals, f i b . of fat, and
lb. of sugar in a week, the "normal ration,'
covering about two-thirds of the total civilian population, is only 8 lb. of bread, meat,
and cereals, £ lb. of fat, and I- lb. of sugar.

4. Individual Cards and Coupons.
The machinery of the system is based on the two main principles of—
(a.) Individual registration.
(6.) The use of cards with-detachable coupons for purchases.
That is to say, each individual, according to his class, will be able to obtain from time
to time cards with detachable coupons representing the ration to which he is entitled,
and will be required to present these whenever a purchase of rationed foods is made, so
that the appropriate number of coupons may be detached and retained by the retailer.
The latter in turn must account for his sales by producing the coupons to the local food
office, and is thus prevented from selling illegally and outside the ration.
5. Machinery for Issue of Cards.
The methods of issuing ration cards may be summarised as follows :—
(a.) Every person will have a permanent ration paper issued by the Central Index
Department of the Ministry of Food (already established under the Sugar
Distribution Scheme), and corresponding to an entry made there.
(6.) The head of each household, on submitting the ration papers of the individual
members to a local office and making a declaration (like the original
sugar card application) as to his household, will, at the end of each quarter
or other period, as may be arranged, obtain for such members cards for the
purchase of bread, meat, fats, and sugar during the following quarter.
Each card will consist of three portions, namely : (1) coupons to be detached
and kept by the retailer on purchases ; (2) a retailer's " docket," to be left
with the retailer as a tie ; (3) a stub bearing the holder's name, which will
remain at the end of the period of the card.
(c.) The household declaration will be filed by the Food Control Committee
(probably in street order) to form the local register of households, and the
Committee will be responsible for checking the accuracy of the declaration
in sample cases by comparison with school attendance records, rate books, &c.,
or by domiciliary visits.
(d.) The function of the Cerftral Index will be to deal with types of fraud and
duplication which would probably defeat any purely local checks, particularly
in the following points :—
(i.) By making it difficult for fresh personalities to be created,
(ii.) By checking the continuance of ration papers of men who have
died or left the country or joined the forces.
6. Tie to Retailer.
The extent to which customers can be tied to particular retailers for their purchases
will vary with the different foods and, to some extent, with the different districts, and
can be left a good deal to the discretion of the local committees. It is very desirable to
make the tie as complete as possible, both with a view to controlling distribution and
with a view to the prevention of fraud.
7. Public Meals.
It will be necessary for coupons to be surrendered not only when rationed foods are
bought from a shop, but also when they are consumed at a restaurant or other place of
public eating. It may be possible to simplify this requirement in practice by allowing a
single coupon, or number of coupons, to cover all the different rationed foods—bread,
cereals, fats, sugar—consumed at a meal, i.e., in effect, to have a " m e a l " coupon.
8.

Self-Suppliers.

It will be necessary to control as completely as possible the " self-suppliers," i.e.,
persons consuming their own produce, though clearly this control cannot be made"
absolutely watertight. In respect of cereals, it is probable that all grinding or milling
l ? ?
P .
except at a registered and controlled mill, which will then
only hand back what it has ground in exchange for ration coupons. In respect of meat,
it wilt probably be necessary to provide that no cattle, sheep, or pigs can be killed
without a licence, and to require surrender of the appropriate number of ration cards or
coupons when a licence is issued to a supplier.
[199]
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9. Application to Ireland.
The scheme is framed so as to apply to Ireland,
If not, it will be necessary to ration Ireland in bulk,
between imports and exports so as to leave Ireland with
as a whole in proportion to population, and then to
regulated in whatever manner can there be arranged.

if this is thought practicable.
i.e., to strike a general balance
the proper quota of foodstuffs
allow the distribution to be

t

10.

Distribution.
The object of rationing is not merely or even mainly to restrict consumption.
Proper distribution of supplies according to need is an even more important purpose.
The operation of the local rationing schemes under the Order of the 22nd December, by
enabling the proper quota of supplies to each district to be accurately determined should
put distribution on a broadly satisfactory basis by the time national rationing is
introduced. Thereafter, by reference to the coupons, it will be possible to adjust every
retailers supplies accurately and continuously to his actual ration sales.
11. Functions of Food Control Committees.
The system is national in so far as it prescribes for all districts the same scale of
graded rations and a uniform set of ration documents (papers and cards) which will be
available in all parts of the country. It is also national in using the central index of
the whole population, which has been compiled for the purpose of the sugar distribution
scheme. On the other hand, the scheme is local in so far as the Food Control
Committee will be responsible for all the local work involving the exercise of discretion,
and in particular for the following :—
- .
(a.) Compilation and checking of the local household registers.
(b.) Grading of workers in various ration classes (for supplements in respect of
heavy work, &c).
(c.) Control of retailers and of supplies and distribution generally within their
areas.
(d.) Replacement of lost cards, grant of emergency rations, and complaints and
enquiries generally.
(e.) Adjustment of scheme to local conditions in respect of retailers and other
matters.
Apart from this discretionary work there will be a considerable volume of routine
work in the issue of ration cards, which must be done locally, and which may require
the establishment of a large number of local offices in addition to the existing offices of
the Food Committees. It is a question for further consideration whether the Food
Committees should be made responsible for setting up any such offices or whether they
should be set up directly by the Ministry of Food.
Ministry of Food,
January 24, 1918.
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TABLE.-SCALE

1

Estimated
number in
class.

Class.

1
E . - M e n on h e a v y work :—J
(i) I n d u s t r i a l
(ii) A g r i c u l t u r a l ...
...

D.—(i) M e n o n o r d i n a r y p h y s i c a l w o r k (3,800,000)
(ii) W o m e n o n h e a v y w o r k (700,000)
(iii) B o y s o n h e a v y w o r k (500,000)

j-

C — O t h e r b o y s 13 a n d u n d e r 18, a n d girls o n h e a v y w o r k

E . — N o r m a l R a t i o n :—
(i) All m e n (3,000,000) a n d w o m e n (15,500,000) 1 8
a n d u p w a r d s n o t i n Classes D a n d E . . .
l
(ii) B o y s 6 a n d u n d e r 1 3 , a n d girls 6 a n d u n d e r 18
n o t i n c l u d e d in C l a s s C (8,000,000)

A.—Children under 6 ...

3

2,000,000
1,500,000

3,900
3,500

5,000,000

3,250

RATIONS.
W e e k l y R a t i o n s p r o p o s e d (in l b . ) .

Total
Calorie
Caloriess
required
per day.

2

OF

\
J

Calories p e r d a y .

B r e a d or
Cereals.*

Meat, Bread
or C e r e a l s . *

Fats.f

Sugar.

4

5

6

7

9

(9-1)

3

(2i)

8

(8i)

3

(2i)

-- x

3

F r o m r a t i o n e d R e q u i r e d from
foods.
o t h e r foods.
8

* ;

2,660

1

\

2,489

i

9

/
\

1,240
840

761

2,000,000

3,000

7

(7f)

3

(2-1)

i

\ \

2,180

26,500,000

2,450

6

(6i)

2

(If)

i

\

1,821

629

6,000,000

1,600

o
iy

i

\

1,111

489

1

:

820

* T h e r a t i o n s a r e i n t e r m s of b r e a d a n d m e a t . Cereals m a y b e t a k e n a t t h e r a t e of f l b . for e v e r y 1 l b . of b r e a d or m e a t a s g i v e n . T h e b r a c k e t e d figures r e p r e s e n t t h e e x p e c t e d
a c t u a l c o n s u m p t i o n of b r e a d ( i n c l u d i n g cereals a s b r e a d ) a n d m e a t r e s p e c t i v e l y , allowing for i n t e r c h a n g e (as in A p p e n d i x A). T h e Calories from r a t i o n e d foods a r c b a s e d on t h e s e a m o u n t s . ,
t Butter, margarine and lard.
% See p a r a g r a p h 8 of R e p o r t .

MINISTRY OF FOOD.
REPORT BY D E P A R T M E N T A L

COMMITTEE O N R A T I O N I N G

DISTRIBUTION AS TO

SCALE OF

AND

RATIONS.

Wo have considered in the first place the articles to be rationed and the scale of
rations to be allotted to various classes of the population, under a national system of
compulsory rationing, and submit the following report thereon : 
1. The Table on page 6 sets out the proposed scale of rations graded by age, sex and
occupation. This scale assumes the receipt of supplies not substantially below the present
estimates. The possibility of a grave failure of supplies is dealt with in paragraphs 25,
26 and 27.
CLASSIFICATION OF POPULATION.
2. The civilian population (estimated as numbering 43,000,000) has been divided

into five main classes for rationing purposes.
3. One of the classes is considerably larger than all the rest put together and may
be regarded as the class drawing the " normal ration." It comprises nearly all the women
(15,500,000), all the men not engaged on physical work (3,000,000), and 8,000,000 boys
and girls of ages six and upwards—a total of 26,500,000.
4. Below the normal class comes the class of children under six, numbering 6,000,000,
and receiving a lower ration.
5. Above the normal class are three classes entitled to higher rations on the ground
of physical labour or adolescence. The first of these, numbering 3,500,000, consists of
men on the heaviest work : it includes substantially all men engaged in mining, agriculture,
heavy munition work, dock labour and similar occupations. The second class, numbering
5,000,000, comprises the remaining men doing manual labour, and women and boys on
heavy work. The third class, numbering 2,000,000, comprises all other boys 13 and
under 18, irrespective of occupation, and girls on heavy work.
FOOD REQUIREMENTS OF VARIOUS CLASSES.
6. The total amount of food assumed to be required on an average by each class is
given in terms of Calories per day in Column 3 of the Table. The estimates of Calories,
originally prepared by us for the five classes were: 3,750, 3,250, 2,750, 2,450
and 1,600 per day respectively. These estimates were submitted to the Food (War)
Committee of the Royal Society, and the resolutions passed thereon by the Food (War)
Committee are given in Enclosure 3 to this Report. Certain amendments have been
made in our original proposals with a view to giving effect to these resolutions. These
amendments are noted below.
7. For class " C " (boys 13 and under 18 and girls on heavy work), we- have
adopted the higher of the two figures mentioned in the Report of the Food (War)
Committee, namely 3,000 Calories per day. This figure appears to be confirmed by such
information as has been obtained up to the present from a number of schools.
In the case of girls from 13 to 18 there is evidence to show that the Calories required
are also appreciably above those specified for class " B," namely, 2,450 per. day. This
gure of 2,450, however, is only an average for the class, which includes large numbers
ol small children who would not require as much as the average. As a general rule,
tneretore, the older girls should be able to obtain then proper share out of the total for
tne tarmly, and difficulty should only arise in the case of girls at school. It may be found
necessary m practice to make special provision for girls' schools in certain cases.

f

8. In the case of class " E " (Men on heavy work) it was pointed out by the Food
(War) Committee that this class covers several types of workers who are by no means
uniform in their requirements. In particular, agricultural workers would not normally,
before the war, take more than 3,500 Calories, while many munition workers would take
3,900 or more. We have accordingly sub-divided the class in estimating total
Calorie requirements into two sections, namely, " industrial," put at 3,900 Calories
per day, and " agricultural," put at 3,500 Calories per day. The resulting average for
the whole Class is not far short of the original figure of 3,750. It is proposed that the
actual ration should be the same for both sections. The agricultural workers should then
find no difificulty in obtaining, without special assistance, the Calories required to be
obtained by them from foods outside the ration, this being somewhat less than a quarter
of their total requirements. As to the other section, it is suggested that, in respect at
least of the heaviest workers of all, special steps will need to be taken to secure adequate
nutriment, either by guaranteeing supplies of unrationed food or by special supple
mentary provision of rationed food through canteens or otherwise. This is a flexible
method of providing for the needs of the heaviest workers without giving excessive rations
to those with smaller requirements.
9. The Calorie requirements stated in Column 3 are the basis of our proposals. These
requirements have to be met partly by rationed foods and partly by unrationed foods.
The sufficiency of the scale depends, therefore, both on the rationed foods being available
to the extent of the rations allowed (so as to yield the Calories shown in Column 8 of the
Table) and on the unrationed foods being available to make up the balance (as shown in
Column 9), which is not provided by the rationed foods. This question is dealt with in
pars. 2 5 - 2 9 below and more fully in Enclosure 1.
10. It is proposed that the rationing system should in the first instance apply to bread
^(including flour), all cereals, meat (including bacon), fats (butter, margarine and lard),
and sugar. The scale of rations proposed yields in each class roughly 75 per cent, of the
total nutriment required, leaving the remaining 25 per cent, to be provided by unrationed
foods of which the most important are potatoes and other vegetables, fruit, milk, fish,
cheese, pulses, and jam and other preserves. In respect of milk, a special priority scheme
is being proposed.
SCALE OF RATIONS.
11. The meaning of the scale will be best explained by taking one of the classes as
:an illustration. Thus a man in the highest class (say an agricultural labourer or a coal
miner) will be allowed to buy in a week 9 lb. of bread (or flour or any other cereal at the
rate of f lb. for every lb. of bread), 3 lb. of meat (or, if he prefers it, a further lb. of bread
-or f lb. of cereals, in place of each lb. of meat), f lb. of butter, margarine or lard, and
-I lb. of sugar.
*

12. The bread and cereal ration will include all cakes, biscuits and similar articles
containing flour, 1 lb. of any such article (or possibly less in the case of biscuits) being
taken as equivalent to the same weight of bread. It will include also all cereals (rice,
tapioca, oatmeal, maize meal, sago, arrowroot, &c), but probably not beans, peas and
lentils.
13. The meat ration is that for uncooked butchers' meat with the average amount of
bone (usually reckoned as 20 per cent, of the meat and bone together, as purchased).
It will be necessary to adjust the ration in relation to boneless meat and preserved and
cooked meat, on the one hand, and joints with an excessive amount of bone on the other
hand. It will also be necessary to adjust the ration in the case of bacon, e.g., by making
f lb. of bacon count as 1 lb. for ration purposes. The best method of making these adjust
ments is a matter for further consideration. Whatever method is adopted, it would not
-affect the general principle of the scale, which merely lays down the amounts that any
method should on an average aim at providing.
14. In considering the scale of rations proposed regard must be had to the fact that
the rations, though allotted individually, will in fact be pooled in each family or other
household. This makes it possible to divide the whole population into a few main classes.
"Deficiency of the ration for one member of a family can be made good by excess for
another.

15. Deficiencies can also be adjusted by varying the proportion of unrationed foods
consumed. Undoubtedly those will be in the best position to obtain rationed foods who
-are either themselves producers of potatoes or other vegetables or are relatively prosperous.
Having regard to the latter point, it seems justifiable and necessary to frame the ration
-scale, if possible, in such a way as to favour those who are poorest, i.e., to enable them
to get a larger proportion of their total nutriment from rationed foods, and so be less
dependent on other foods.
16. This has been done in so far as on the whole the younger children have been
rationed liberally, partly by putting all children of six and upwards into the normal class,
. and partly by not making the full deduction from the rationed foods for the milk that will
be obtainable by the younger children under the priority scheme (pars. 1 7 - 1 8 below).
Families with young children are, as a rule, at their least prosperous period. They will,
under our proposals, be able to cover a relatively large proportion of their total requirements
by the rationed foods, and should not suffer through their smaller command of other foods.

RATIONS AND MILK PRIORITY SCHEME.
17. The rations to be allowed to young children are of course materially affected
by the scheme for giving to such children a prior claim to milk, which, next to potatoes,
is the most important of the unrationed foods. We understand that under this scheme
all children up to 18 months will receive priority for 1^ pints of milk a day, that older
children up to and including five will receive priority for 1 pint a day, and that steps will
be taken to enable necessitous children under school age to receive milk free or at a reduced
price from the Sanitary Authorities. The ration for children under six has been adjusted
accordingly, though' it is still such as to put those families which make use of the milk
priority scheme into a relatively favourable position.
18. This is apparent from the fact that to obtain the total food requirement of 1,600
Calories per day, a child will need to get only 489 Calories from unrationed food, such as
potatoes, milk, jam, fish, &c. One pint of milk represents 400 Calories, and 1\ pints
represents 600 Calories, that is to say, the milk alone nearly or more than makes up the
total required. A family witli young children which avails itself of the milk scheme will
be able, if necessary, to use part of the children's ration of bread, meat or fat for the older
: members. For the reasons stated above, we regard this as desirable and necessary.

UNITS OF FOOD.
19. The scale has been framed on a basis of units of food as follows :—
Calories.
yielding 1.200

Bread, I lb. (or f lb. flour)
Cereals, f lb.
Meat, 1 lb. (including average bone)
Fats, \ lb.
Sugar, \ lb.

1,245
1,430*
900
900

* This value is based upon the following data :—
The estimated meat supply for 1918 (Minimum Indent), including poultry game a n d r a b t o , : J j t a e d
: at 2,041,500 British tons, equivalent to 2,074,200 metric tons. The calculated total energy vabaeo^the supply
- equals 6,517,280 million Calories. This gives a Calorie value per kdo of 3,140 Calories, or per lb. of 1,MU
The percentage composition taken for the different varieties of meat is as follows : Protein.
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(Foreign)
Pork (Home and Foreign)
Bacon ( ,,
Hams
.
.
...

'

::: :::

-

-

::: :::

jj-jj

S3
14-0
10-0
10.0
15.0

Fat.

fi
s

22.5
40-0
46.0
30.0

Energy value

per kilo.
g5

jg

2,66o
4,130
4 595

The units of bread, cereals and meat are of approximately equal Calorie value, so
that in the case of necessity any one unit can, within certain limits, be exchanged for another
without serious disadvantage. As is pointed out below, this is of great importance, both
from the administrative point of view and with a view to allowing for variation in the
customs and the purchasing power of different classes of the community. The steps
from one class to another are in the case of each food steps by one or more complete
units.

INTERCHANGEABILITY OF RATIONS.
20. In the case of bread, flour and cereals, complete interchangeability is proposed;
that is to say, it will be optional in every case to buy either 1 lb. of bread or f lb. of flour
or f lb. of any cereal product (rice, oatmeal, tapioca, &c).
21. In the case of meat, a certain amount of interchangeability with bread is in
dispensable. The agricultural labourers and the munition workers in the first class are
intended to obtain the same food value from rationed foods, but they can hardly get it
in the same proportion from bread and meat. Two lb. of meat per week is more than
many of the former can afford ; 3 lb. is less than very many of the latter are now eating.
Under the scale any person in the highest class may take from 0 to 3 lb. of meat and
correspondingly from 12 to 9 lb. of bread. So, too, the normal ration covers both the well
paid brain worker (who has hitherto taken much more than 2 lb. of meat) and the woman
clerk or working-class child of six or seven (who will get, as a rule, less than H lb.).
Incidentally this interchange meets completely the case of the vegetarian.
22, Interchangeability is important also from the point of view of guaranteeing,
supplies. If, for instance, in any district or at any time it proved impossible to provide
anything like the full ration of fats, the position could be eased by allowing for a temporary
interchange with flour, say at the rate of J lb. of fat for \ lb. of flour.
23. The actual consumption of bread, cereals and meat respectively will, of course,
depend upon the manner in which the power of interchange is exercised by the various
classes. It is clear that numbers of persons, having regard to their previous habits and
to prices, will not be able and willing to buy the full amount of meat that is possible under
the scale. The actual consumption of meat in each class has been estimated accordingly
in the manner explained in Enclosure 1, after consideration of the persons included therein,
and is shown by the bracketed figures in Column 5. The bracketed figures in Column 4
then give the expected consumption of bread and cereals, assuming that everything not
drawn as meat is drawn under those headings.
24. In one case the ration proposed—without necessarily affecting the total food
consumed—will involve a material change in the habits of the class in question. This is.
the class of professional and business men included in class B, with a normal ration limiting
them to 2 lb. of meat per week. In view of the prospective shortage of meat we have-not
felt it possible to allow a higher meat ration than this. We think, however, that any
improvement in the meat position should be utilised in the first instance to give a larger
meat ration to this class (with a corresponding reduction of the bread ration).

PROSPECTIVE SUPPLIES OF RATIONED FOODS.
25. The relation between the ration scale proposed and the available supplies of the
various articles is discussed in Enclosure 1. The general result is to show a small margin
on meats and fats and a substantial margin on cereals. On cereals, meats and fats
together there is a margin practically equivalent to 2,000,000 tons in the year, assuming
that the full food programme of the Ministry of Food is realised. We understand,
however, from information laid before us that there is very little chance of the programme
being realised in full, and that the degree of failure may possibly far exceed the margin.
provided.

26. We propose accordingly to consider further where reductions could be made in
the scale with the least harmful results, if such reductions became inevitable. For this
purpose we have asked to be furnished with an estimate of what may be regarded as the
minimum of supplies available in the most unfavourable circumstances.
27. In this connection we have had prepared and submit in Enclosure 2 a comparison
between our scale and a typical German scale. It will be seen that our scale is
. about 45 per cent, in excess of the German one. There is, therefore, ground for believing
that the life and even the work of the country could be carried on for a time, even if a
reduction of our scale became necessary. But there would be the gravest risk to health
:and output in permitting reduction to a level approaching the German scale, and an even
greater danger of popular revolt. Apart from physiological considerations and apart
also from differences in the characters of the two peoples, it would appear impossible
for any Government in this country to enforce a scale of rations on the level of the German
scale. The German people have accepted their scale because it was forced on them by
enemy action and a nearly complete cessation of overseas trade. Here, so long as any
-substantial overseas trade remained, starvation would appear to be the fault of the
' Government in not maintaining food supplies.

PROSPECTIVE SUPPLIES OF UNRATIONED FOODS.

1

28. Columns of the Table gives the number of Calories per day yielded by the rations
in each class and Column 9 gives the number of Calories required from unrationed foods
in order to make up the total assumed to be necessary for the class. On the basis of these
figures the total Calories required to be provided from unrationed foods for the whole
population during a year is 10^ billions. The number estimated to be available
is 12^ billions. There is, therefore, a fair margin. This is required to cover both failure of
supplies and inequality of distribution. A detailed calculation is given in Enclosure 1.
29. Even supposing total supplies of unrationed foods to be more than sufficient, it is,
of course, impossible to guarantee that each class and each individual will be able to get
the proper quota. All that can be said is that there is no apparent reason to anticipate
difficulty for any class in this respect. The most important of the unrationed foods—
potatoes—is widely available for all classes and is largely consumed by the poor. The
-next most.important—milk—will be the subject of a special priority scheme securing it
for those who most need it. The classes and families which are likely to have least
command of money, and so of unrationed foods, have been deliberately favoured in
the construction of the ration scale, and should not in fact need the full quota of Calories
shown in Column 9.

SCALE OF RATIONS OMITTING CEREALS.

30. We have put forward the scale of rations described above in accordance with what
we understand to be the meaning of our terms of reference, under which we were asked
to prepare a scale of rations for " essential foods." Such a scale must clearly cover bread
and cereals generally. We understand, however, that a suggestion is under consideration
for excluding cereals from the rationing system, at any rate in the first instance, and for
applying rationing only to meat, fats and sugar. It does not appear to us to be within
our terms of reference to express any views upon this suggestion, and we have not considered
an detail the rations which it would be suitable to prescribe under such a system. It is
clear, however, that the omission of cereals would vitally alter the problem before us.
There would be no question of estimating the total food requirements of different classes,
and the rations to be prescribed would be determined almost solely by the supplies available,
with one or two simple adjustments as between different classes. It would not be possible
(as is done in our scale) to allow in the ration for interchange of food to suit the needs and
customs of the different classes.
:

r

31. Assuming, however, that some rough and ready scale of rations limited to sugar,
meat and fats is required, the following appears to us to be as satisfactory a proposal as
can be put forward :—
Sugar.—Half lb. to all classes.
Meat.—A normal ration of 2 lb., with a half ration for children under six,
and a 50 per cent, supplement for the heaviest workers (if this can be arranged
without excessive administrative difficulty).
If supplies to this extent are not available, the normal ration can be reduced
to 1 \ lb. or less and the other rations in proportion.
Fats.—A normal ration of \ lb. throughout, with a 50 per cent, supplement to 
the heaviest workers (if this can be arranged without excessive administrative
difficulty).
If supplies to this extent are not available, the ration must be reduced
accordingly for all classes.

CONCLUSION.
32. We should add, in conclusion, that we have experienced considerable difficulty in
arriving at any definite estimate of the supplies likely to be available either of meat or of
fats. There seems no prospect at all of the original estimates (described in Enclosure 1
as the " full tonnage programme " supplies) being attained, and we have, in fact, reduced
our rations of meat and fats accordingly below those originally proposed. It is not certain
that even these lower figures will be realised, but assuming that adequate provision is
made for allowing the use of cereals, to compensate for a deficiency of these other articles,
we think that our scale may stand.
33. In bringing to a conclusion the present stage of our work, we desire to place on.
record our appreciation of the very valuable services rendered by Mr. H. McKinnon Wood
as Secretary to the Committee for the purpose of this enquiry.

W. H. BEVERIDGE, Chairman..
ROBERT HUTCHISON.
D. NOEL PATON.
M. S. REEVES.
E. I. SPRIGGS.
S. G. TALLENTS.
W. HENRY THOMPSON.
S. P. VIVIAN.
G. UDNY YULE.
H. McKINNON WOOD, Secretary.:
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ENCLOSURE I-THE

R A T I O N SCALE, T H E AVAILABLE S U P P L I E S

AND PREVIOUS

CONSUMPTION.

Rationed Foods.—The following table compares summarily the full consumption under the ration scale
and the estimated supplies, assuming that the full programme of food imports is realised and using such
estimates of the home supplies as were available in December 1917.

Bread and
Cereals (in
Terms of Bread).

Meat.

Fats.

Sugar.

Ration consumption—
Lb. per head per week

6.39

1.73

0.55

0.50

Supplies on the full programme—
Lb. per head per week

7.72

2.03

0.68

0.50

estimating the meat and bread consumption an allowance has been made—
(a) For interchange.
(b) For the rationing of bacon at f lb. for every 1 lb. of the ration.

Meat and Bread.—In

For instance, in determining the average consumption of meat by Class E, it has been assumed that
the agricultural class will take an average of 10 lb. of bread and 2 lb. of meat or rather less, while the industrial
class will take 9 lb. of bread and the full 3 lb. of meat. The average for the whole class, without allowing
for bacon, thus works out at practically 9 J lb. of bread, and 2h lb. of meat. The latter figure for the purposes
of comparison with the available supplies has been then reduced, having regard to the fact that some of the
meat will be taken as bacon. The average reduction to be made on this ground is 5 per cent., so the actual
net meat consumption for purpose of comparison with the estimated supplies has been written down in Class
E to 2 . 3 7 .
Similar calculations have been made for the other classes.
On this basis, the full net consumption of bread and meat by each class has been estimated as follows :—
Bread
and Cereals.

Class.

E ..
....
D ..
....

C ..
....
B

..
....
..
....

..
....

A

Meat.

9.50
8.50
7.75
6.25
3.00

(a)
2.50
2.50
2.25
1.75
1.00

(&)
2.37
2.37
2.14
1.66
.95

6.39

1.82

1.73

(a) Bacon taken at its actual weight.
(&) f lb. bacon reckoned as 1 lb.
The ration consumption shown in the table is a maximum consumption, based on the assumption
that every individual will draw every week his full allowance. Since this will not happen and since none can
draw more than the maximum, there is here a substantial margin of safety. The actual consumption,
particularly where no interchange is permitted"(as in fats), will almost certainly be below that shown in the
table.
The bread (including cereal) supplies have been calculated as follows:—
Cereal imports as indent

Less—

Tons.

...

Margin for illegal use as animal food
Army
...
...
......
Manufactures

Tons.
7,500,000

...

...

...

-

500,000
400,000
20,000
920,000

I m p o r t e d as meals or rice

6,580,000
500,000'
6,080,000

Say two thirds wheat
One third diluents

4,080,000
2,000,000

B

As flour :—
Wheat at 69 per cent, (milling 78 per cent., loss 13 per cent.)
Diluents at 60 per cent
Add meals and rice
Add for home crops (all wheat and half barley, less seed and tail corn)

%

Tons.
2,815,000
1,200,000
500,000
1,273,000
5,788,000
7,717,000

Or as bread, adding one-third

A fair margin has therefore been allowed for the illegitimate use of cereals in contravention of Orders,
as well as for use by the home army and in manufactures.
Meat.—In estimating home supplies allowance has been made for reduction of weight of carcase.
supplies have been taken at the indent figures, deducting, of course, army consumption.

Imported

Fats.—Imported supplies have been taken at the indent figures for butter, margarine and lard.
Sugar.—The sugar supply for civilians has been put at the ration allowance, but will, of course, more
than cover the ration for sugar as such, a considerable quantity entering into unrationed manufactured foods
(jam, syrup, confectionery, condensed milk, jelly powders, &c).
On the general.question of probable deficiency of supplies cf. the text of the Eeport, p. 6.
Margin on supplies over ration requirements.—It will be seen that the available supplies on the full tonnage
programme exceed the requirements by 1.33 lb. of bread, 0.30 lb. of meat and 0.13 lb. of fats.
1.33 lb. of bread may be taken as equivalent to 1.00 lb. of flour, or taking the average effective pro
portion of flour obtained from grain at 67 per cent, to 1.50 lb. of imported grain.
The total excess of imports over net requirements would therefore be in round numbers some 1,500,000 tons
of grain, 300,000 tons of meat and 130,000 tons of fats, total nearly 2,000,000 tons.
This is the gross excess; a working margin must be allowed. If the imports were reduced by 1,333,000 tons
in a complete year, i.e., by 1,000,000 tons in 1918, during which rationing is assumed to be in force for nine
months only, this would leave a margin of some 600,000 tons on cereals, meats and fats alone. The margin
would amount to over 6 per cent, and would probably just suffice.
Calories from rationed and unrationed foods.-The
following table compares the Calories required and
available from rationed and unrationed foods respectively, again assuming that the full programme of food
imports is realised:—

Billion Calories.
Rationed Foods.
29.58
35.79
21 per cent.

Required ...
Available
Margin above requirements

Unrationed Foods.
10.51
12.35
18 per cent.

All Food.
40.09
48.14
20 per cent.

The Calories available from rationed foods have been calculated on the quantities assumed in the preceding
statement respecting quantities required and available, together with the ration of sugar. In calculating the
Calories available from unrationed foods, the sugar in manufactured articles has been brought into account,
and it has been assumed that none of the miscellaneous items omitted from the indent (canned fish, fresh
and dried fruit, eggs, vegetables, &c.) will be imported. The probability that a considerable quantity of such
articles (value, say 0.5 billion Calories) will in fact come in may be set off against the possibility that sugar
will not be obtainable for manufactures to the extent desired.
The rations compared with former consumption.—The
estimated consumption under the proposed scale of
Tations compares as follows with the pre-war consumption of 1909-13 and the consumption of 1916, as estimated
in the Reports of the Food (War) Committee of the Royal Society. Later estimates suggest that the Royal
Society figure for meat consumption in 1916 might be lowered by 2 or 3 per cent., but the difference is hardly
material.
Lb. per head per

week.

Consumption in:—
Article.

Cereals expressed as bread
Meat
...
Butter, margarine and lard

-

1909-13.
6.08
2.52
0.50

1916.
6.67
2.40
0.58

Estimated consumption
under ration scale.

6.39
1.73
0.55

The estimated cereal consumption and the consumption of fats under the ration scale is thus between
the pre-war level and the level of 1916 ; the meat consumption as estimated is lowered by practically f .1b.
as compared with 1916, over f lb. as compared with the pre-war period.
Sugar consumption can only be compared by including the unrationed sugar consumed in manufactured
articles, with the ration. The figures are then as follows :—
Lb. per head per

week.

Consump tion in:—

a

Sugar

...

...

1909-13.

1916.

1.43

1.18

Estimated consumption
under rationing.

0.81

ENCLOSURE 2.-COMPARISON

OF GERMAN A N D

BRITISH

RATIONS.

T h e G e r m a n r a t i o n s include, in a d d i t i o n t o b r e a d , m e a t , fats a n d sugar, r e l a t i v e l y large q u a n t i t i e s of
p o t a t o e s . These h a v e b e e n a d d e d accordingly t o t h e B r i t i s h r a t i o n , o n t h e a s s u m p t i o n t h a t t h e y will b e
a v a i l a b l e in t h e following p r o p o r t i o n s :—
H e a v y workers
O r d i n a r y workers
Adolescents
Normal ration
Children u n d e r 9

. -

...

7 lb.
6 ,,
5 ,,
4. ,,
3 ,,

This yields a n a v e r a g e of slightly u n d e r 4£ l b . p e r h e a d , a s c o m p a r e d w i t h a n e s t i m a t e of 5 l b . p e r head
a c t u a l l y available. I n view of t h e relatively large Irish c o n s u m p t i o n t h i s m a r g i n is r e a s o n a b l e .
T h e a c t u a l G e r m a n r a t i o n t a k e n for c o m p a r i s o n is t h a t in force in H a m b u r g i n O c t o b e r - N o v e m b e r ,
1917.* I t follows closely t h e general limits laid d o w n in t h e I m p e r i a l R a t i o n Scale, a n d is c e r t a i n l y n o t below
t h e a v e r a g e . Small d i s t r i b u t i o n s of " o t h e r cereals " o u t s i d e t h e b r e a d a n d flour r a t i o n are m a d e in G e r m a n y ;
t h e figures t a k e n for b r e a d h a v e , therefore, b e e n increased b y t h e e s t i m a t e d a m o u n t s of s u c h d i s t r i b u t i o n s . T h e
Calorie values a s s u m e d for t h e c o m p a r i s o n are : — B r e a d (including cereals expressed a s b r e a d ) , 1,200 p e r l b . ;
m e a t , 1,430 ; fats, 3,600 ; sugar, 1,800 ; p o t a t o e s , 400. T h e figures given for t h e U n i t e d K i n g d o m are t h e a c t u a l
r a t i o n , n o t t h e a s s u m e d c o n s u m p t i o n which allows for t h e transfer from m e a t t o b r e a d . N o essential difference
would b e m a d e b y t a k i n g t h e c o n s u m p t i o n figures i n s t e a d of t h e r a t i o n .

1. HEAVY WORKERS.

Germanv.

Bread
Meat
Fats...
Sugar
Potatoes

United
Kingdom.
9

lb.

3
1
2

T o t a l Calories per d a y

2,184

"

3,070

41 per cent, a b o v e G e r m a n r a t i o n .

2. ORDINARY MANUAL WORKERS.

United
Kingdom.
Bread
Meat
Fats
: Sugar
Potatoes

8 lb.

3

I ),
1
2

T o t a l Calories per d a y

1,760

2,841

"

61 per cent, a b o v e G e r m a n r a t i o n .

* T h e r a t i o n i s a c t u a l l y t a k e n from t h e Hamburgischer Korrespon&ent, 26.10.17 a n d 11.11.17, c o m p a r e d
w i t h i n t e r m e d i a t e a n d s u b s e q u e n t issues which show n o m a t e r i a l c h a n g e . I t h a s been a s s u m e d t h a t t h e s a m e
fat s u p p l e m e n t was given t o H e a v y W o r k e r s as was t h e n allowed in E s s e n a n d some o t h e r places, a n d t h a t
H a m b u r g h a d continued t h e p r a c t i c e of issuing two s u p p l e m e n t a r y b r e a d t i c k e t s (800 g r a m m e s each) t o t h e
heaviest workers, as was d o n e in April 1917.
T h e r e is r e a s o n t o d o u b t t h e former a s s u m p t i o n , a n d t h e
-statement of H a m b u r g H e a v y W o r k e r s ' r a t i o n s m a y therefore be too favourable.

3. N o r m a l

Ration.

United Kingdom.
Germany.
Adolescents.
Bread
Meat
Fats
Sugar
Potatoes

.411b."

9 oz.

-.-

-

-.

H
1

71
'8

Total Calories per day

...

lb.
"

1,460

lb.
3 ,,
7

*-

1

5

2,081

Normal.
lb.

6

2
l

12 )J
2 "

4 3 per cent, above German ration.

The German normal ration applies to all persons of 6 and upwards not graded in the higher classes.
The figure of 2,081 for the corresponding United Kingdom ration is the weighted average for the-adolescents
and the normal class and this includes all men, women and children from 6 years of age upwards not receiving
a higher ration on account of the character of their work.
The general result is to show that for the foregoing foods (covering over 80 per cent, of the total
nutrition in this country) the British scale is some 45 per cent, better than the German.
As from January 1st, 1918, the Imperial German Government has reduced the urban fat ration
(butter and margarine) to 2 J oz. (70 grammes) per head of population per week, out of which quantum all
supplements to Heavy Workers and invalids must be provided. The German press has announced that a
reduction of the ordinary fat ration to 2.2-2.3. oz. must be the consequence; but the fat ration in
Hamburg and in Greater Berlin for the week January 5th to 11th, 1918, was 2.47 oz., so that may, perhaps,
be inferred that no supplements are to be given in those areas. A comparison with German rations
in the new year would, therefore, be even more favourable to the proposed British scale than the figures
-given above.
Precise statistics as to the other foods available in Germany cannot be given, but it seems certain that
^they cannot be nearly as abundant as in this country.

ENCLOSURE 3 . - R E P O R T BY T H E FOOD (WAR) COMMITTEE OF
T H E ROYAL SOCIETY O N T H E SCHEME OF COMPULSORY
RATIONING S U B M I T T E D BY T H E R A T I O N I N G COMMITTEE
OF T H E MINISTRY OF FOOD.

17th December,

1917.

The Committee have considered further the proposed compulsory rations as arranged at the meeting of
the Rationing Committee held on 6th December, 1917, and beg leave to report as follows :—

CLASS I.—HEAVY WORKERS.
It was Resolved that the minimum average requirement of this class may be put at 3,750 Calories as
purchased. A n y reduction below this level would inevitably lessen the output of work and cause loss of body
weight and discontent.
COMMENTS.

In a series of studies made upon the dietaries of convicts in Scotland, Dr. Dunlop observed the effects of
diets ranging from 3,500 to 3,900 Calories upon men doing a moderate day's work. At 3,900 body weight was
maintained and complaints referred entirely to quality and not to quantity, thus suggesting that prisoners were
receiving more food than they required. Waste was considerable. At 3,500 Calories 82 per cent, of the men
lost weight. Complaints no longer referred to quality but to want of food, to faintness at work, and to
sleeplessness at night. The complaints were " pitiable and undoubtedly genuine." Waste was completely
abolished. At 3,700 Calories 24 per cent, lost weight, waste was abolished, and the only complaints received
were from heavy men, for whom the diet had to be increased further.
*
It must be borne in mind that in this case there was not only the economy in food which results from
collective feeding, but also that the loss i n distribution was minimal.
The Committee would draw attention to the fact that, if a fiat rate is adopted for occupations which come
under the heading of " heavy work," some workers will receive too little and some too much. This may be
partially met by allowing supplementary rations to certain classes of heavy workers, especially those who are
working overtime, are exposed to cold, or are called upon to work at high pressure. In this connexion the
following further consideration needs to be borne in mind :—
Amongst the heavy workers are included agricultural labourers. Most dietary studies would fix their
consumption before the war at below 3,500 Calories. A ration of 3,750 Calories would be for many
an increase. It might be urged, therefore, that, taking heavy workers as a whole, the lower demand
of the agricultural labourers would balance the higher demand of the heaviest workers in industry.
Too much reliance must not be placed on this. The dietetic habits of the agricultural labourers 
have been changed by the war. The purchasing power of the families has increased and they are
eating better food and probably more of it.

CLASS II.
It was Resolved that the physiological needs of this class would be met by an average diet of 3,250 Calories.

CLASS III.
After much discussion it was Resolved that, though a diet of 2,750 Calories might be sufficient to maintain
the industrial population of boys at its pre-war level, it is certain that a considerable number would not attain
the full normal development.
It was also Resolved that in the opinion of the Committee 3,000 Calories should be allotted to this class .

COMMENTS.

In coming to this conclusion the Committee have been influenced by the following considerations:—
1. The period between 13 and 18 is a period of rapid growth. In the first three years this is accompaniedt
by constant muscular activity in the healthy boy, and in the last three years by important develop
mental changes.

2. Experiments made by Sonden and Tigerstedt on a large number of adolescents have shown that the
food requirements of boys between 13 and 18 are exceptionally large in proportion to their size. In
the thirteenth year the energy output rises markedly, and maintains the high level until the nineteenth
year. During these years the output of carbonic acid is 42 to 45 grammes per person per hour,
as against 38 grammes for men between 20 and 30. The contrast is still more marked if we take
into apcount the fact that the boys weighed considerably less than the men.
In Calories the results may be expressed as follows:—
Average Age.
13.8
15.5
25

Average Weight.
44.5 kilos
51.4 ,,
.
67.5 ,,

Calories per day.
. 3,208
3,009
2,760

The subjects were sitting in a respiration chamber when the measurements were made.
3. These measurements represent the energy required in the food digested. The food purchased must
yield considerably more. Not less than 10 per cent, additional must be allowed for this.
4. The maintenance of the working capacity of the nation depends upon the proper development of these
adolescents, and it is from this class that the Army is recruited.
5. The statistics of the dietaries of schools produced by Professor W. H. Thompson show a consumption
of about 3,000 Calories at the present time—i.e., when voluntary limitation of diet is being urged.
' 6. The figures given by Dr. Pembrey, Lecturer in Physiology at Guy's Hospital, in his article " Diet and
Feeding of School Children," " School Hygiene," August, 1915, and in the Journal of the Royal
Sanitary Institute, 38, 1917, p. 60, show that for boys over 13, 3,000 Calories is a low allowance.
7. The greater energy required for the young is recognised in the Army, where to '-' boys " 16 oz. of
bread are allowed in the place of 14 oz. allowed for men.
8. Studies made in Glasgow of the family dietaries of the labouring classes show that the average energy
in the food purchased amounts to about 3,300 Calories per man per day. Boys over 15 certainly
eat as much as a man, so that even allowing a lower requirement for those from 13 to 15, 3.000
Calories for the group are barely sufficient.

CLASSES IV AND V.
It was Resolved that the rations allotted, namely 2,450 and 1,600 Calories are sufficient on a war basis.
As a general rider to the above findings the Committee would point out that the rations allotted represent
the average minimal physiological needs of the several classes ; not the physiological optima.
W.B.H.

TERMS OF REFERENCE AND MEMBERSHIP OF DEPARTMENTAL
COMMITTEE.
The terms of reference to the Departmental Committee are :—
(i) To draw up a system of compulsory rationing of essential foods, including the
scales of rations to be allowed.
(ii) To consider and report on any scheme for distribution of food prepared by the
Divisions of the Ministry concerned, before such scheme is finally approved.
The members of the Committee are :—
Mr. W. H. Beveridge, C.B. (Chairman), Ministry of Food.
*Doctor Robert Hutchison, M.D., F.R.C.P., Physician to the London Hospital and
to Out-patients, the Children's Hospital, Great Ormond Street.
*Professor D. Noel Paton, F.R.S., M.D., B.Sc, F.R.C.P., Regius Professor of
Physiology, Glasgow University. Nominated by the Food (War) Committee
of the Royal Society.
*Mrs. Pember Reeves, Ministry of Food.
*Doctor E. I. Spriggs, M.D., F.R.C.P., Senior Physician at Duff House, Banff.
Captain S. G. Tallents, Ministry of Food.
*Prof. W. Henry Thompson, K.B.E., M.D., D.Sc, F.R.C.P., King's Professor of
Institutes of Medicine (Physiology), Trinity College, Dublin, Scientific Adviser
to the Ministry of Food.
Mr. S. P. Vivian, Ministry of Food.
Mr. G. Udny Yule, C.B.E., Ministry of Food.
For the purpose of considering schemes of distribution under par. (ii) of the terms
of reference, the Assistant Secretaries in charge of the Divisions concerned are added to
the Committee.
Mr. E. N. R. Trentham and Mr. H. McKinnon Wood are joint Secretaries to theCommittee.

A d d e d t o t h e C o m m i t t e e for the p u r p o s e of considering scales of r a t i o n s .
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SOLDIERS' AND SAILORS' PAY COMMITTEE.
Fourth and Final

Report.

(Previous Papers, G.-154, G . - 1 7 2 , G . - 1 8 8 , and War Cabinet 2 3 5 ( 1 3 ) , 2 8 0 ( 1 1 ) ,

and 320 (8).)
1. IN this fourth and final Report the Committee deals with certain matters
incidental to the main questions which have now been disposed of by the War Cabinet
on the basis of the recommendations made in their earlier reports.
Grants by the Civil Liabilities

Committee.

2. It is necessary for the guidance of that Committee to lay down the general
policy which should govern them in dealing with future applications for grants or
renewals of allowances under the powers vested in it. Such grants (other than the
grants specifically made for maintenance of children) are intended to meet specific items
of expenditure, such as rent, rates, mortgage interest, &c. On the other hand, the
grants of increased pay and children's allowances now approved for junior officers are
made mainly for the purpose of meeting charges which fall on the officer in respect of
his family under the changed conditions of the present day in excess of those which the
former scales of pay were designed to meet.
3. In these circumstances we think it clear that where an officers income
from Army or Navy funds is increased under the new scheme there can be no automatic
corresponding reduction of any grant that may have been made by the Civil Liabilities
Committee. That Committee will no doubt in the ordinary course review the whole
circumstances of the family under the new conditions, but it is our intention that
generous consideration should be extended to the diminished purchasing power of money,
the rise in the cost of living and travelling, and other relevant circumstances. In j
particular, there should be no attempt in any case to recover a grant made by the Civil I
Liabilities Committee for a period subsequent to the 1st October last, on the ground
that the retrospective effect given to the new Army and Navy grants constitutes a
double issue.
Adopted

Children.

4. In view of the possibility of undesirable laxity if there were no restriction on
the grant of allowances in respect of adopted children, we have found it necessary to
restrict such allowances normally to children adopted before the date from which the
grant takes effect (1st October, 1 9 1 7 ) ; but we recommend that any cases of adoption
which occurred between that date and the promulgation of the orders shall receive
special consideration, where the circumstances warrant it.
Hospital Stoppages.
5. Under existing regulations, the Army Officer admitted to hospital on account
of wounds received in action or illness contracted while on service in the field receives
free treatment. Other Army Officers are liable to a stoppage of 2s. 6d. a day, which
may be remitted in whole or part at the discretion of the Officer Commanding where
injury or sickness has been caused by military service or in other special circumstances.
While we do not consider that an officer should be entitled in all circumstances to free
[218]

*

treatment in hospital during the war, we think the regulations should be so amended
for the period of the war as to give that right in all cases of injury or sickness clearly
attributable to military service, whether in field or otherwise.
Existing regulations for the Navy do not require any stoppage in respect of the
maintenance of a Naval Officer in hospital while on full pay. No change is therefore
desired, but a concession similar to that proposed for the Army should be granted to
officers of the Royal Marines.
Half-Pay.
Army.
6. The rates of half-pay now current for junior officers are of very ancient date,
and no longer justify their name. Thus, for a Subaltern the minimum rate of half-pay
(3s.) belongs to the time when the full pay stood at 5s. id. a day. The full-pay rate
is now just double (10s. 6d.). For Army Regimental Officers during war time half-pay
is practically limited to those who have completed the period (twelve or eighteen
months) of sick leave on full-pay to which they are entitled. The number of such
officers is not large, and the hardships inflicted on the individual may be considerable.
We recommend a minimum rate of 5s. a day for Subaltern officers. For Captains and
higher ranks the rates (7s. and upwards) should remain as at present.
Navy. .
7. We recommend that under normal circumstances, for all officers below Flag
rank half-pay should be abolished for the period of the war. It should only apply
where an officer is guilty of misconduct, is placed on half-pay at his own request,
declines to accept an appointment, or is incapacitated by illness due to his own default.
In addition, there will be instances where the period of full-pay sick leave (twelve
months in normal cases) is exceeded before the officer is invalided or is fit to return to
active service. In such circumstances he should be placed on halfcpay for the interval.
The rates should remain as at present, except that for all officers there should be a
minimum rate of 5s. a day.
EDWARD CARSON, Chairman.
2, Whitehall Gardens, S.W.,
January 22, 1918.
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RESTRICTION
Further

Report

OE I M P O R T S .
of the

Committee.

(Previous Paper G.-178.)
1. T H E W a r Cabinet will remember that on the 6th November, 1917, they had
under consideration a Memorandum by the Ministry of Shipping (G.T.-2493-) of the
2nd November, in which it was estimated that the imports for 1918 would have to
be less by some 8,000,000 tons of imports.
2. A Committee of Ministers was appointed " to consider to what extent and
in what directions imports should be further restricted " ( W a r Cabinet 266.
Minute 11).
3. The Committee submitted an Interim Report on the 1st December, 1917
(G.-178) which arranged for reductions amounting to 5,500,000 tons, and allowed
for improvement in the submarine situation equivalent to 2,000,000 tons.
On the 5th December the W a r Cabinet adopted this report as a working basis
subject to certain minor amendments ( W a r Cabinet 292, Minute 14).
4. On the 15th December the Ministry of Shipping submitted a Memorandum
in which it was pointed out that while the reductions arranged by the Committee
amounted on paper to 5,500,000 tons weight, they were not worth their face value
from a shipping point of view,, owing mainly to the fact that the reductions were
made disproportionately on imports from short distances (G.T.-3388). A further
reduction, therefore, of at least 2,500,000 tons was still required.
5. On the 24th January, 1918, the Restriction of Imports Committee were
requested to reassemble and investigate the whole position in regard to the claims
of the different Departments (War Cabinet 330, Minute 1 ( a ) ) .
6. We have examined with representatives of the Departments concerned their
requirements and the sacrifices involved by the deficiency of tonnage. I n the light
of the information obtained in our investigations we now submit the following,
recomm endations:—
7. Paper and

Pulp.

We recommend that a further reduction be made in paper and pulp of 50,000
tons during the next six months.
In this, connection we call the W^ar Cabinet's attention to the fact that leading
London newspapers, are maintaining, and in some cases even increasing their size,
and that the number of business circulars, catalogues, &c, seem still to be greatly in
excess of what is demanded by the war situation.
8. Cotton.
In our previous Report (G.-178). we recommended an increased importation for
1918, as compared with 1917, of 50,000 tons in order to maintain the consumption for
the whole year at the same level as 1917.
[248]

We are informed that Avhile there are at present about 40,000 cotton operatives
out of employment there appears to be no unrest at the moment, because the opera
tives out of employment are being supported by a fund. This fund, however, will
cease in June, and it may be that the Government will then have to come to the
assistance of the unemployed operatives if other work cannot be found for them.
I t is estimated that, roughly speaking, a further reduction of 200,000 tons of
cotton would mean a further 200,000 people being thrown out of employment.
The President of the Board of Trade has undertaken to prepare a paper show
ing the results of reductions of different dimensions, ranging from 100,000 tons to
250,000 tons.
The Committee recommend that a substantial reduction should be made, having
regard, inter alia, to the fact that the reductions in munitions import also cause
unemployment without a direct war result.
9.

Timber.

The extensive felling of home-grown timber has been one of the cardinal points
in the policy of Restriction of Imports without which the tonnage situation could
not have been saved.
In 1916 the imports of timber were about 6,300,000 tons. I n 1917, owing to
restrictions imposed, the imports are estimated to have fallen to about 2,600,000 tons.
In our previous Report (G.-178) we recommended another cut of 1,000,000 tons
of the 1917. We now recommend a further reduction in oitwood amounting to
200,000 tons.
.
I n making this recommendation we feel bound to point out—
(a.) That the end of the tether, as regards the importation of timber, has almost
been reached;
(&.) That in order to obtain the further amount of home-grown timber it will
be necessary for all Departments concerned (e.g., the Ministry of
Munitions and the Ministry of National Service) to render every possible
assistance to the Timber Controller.
10. Sugar.
Sir Charles Bathurst has supplied us with details as to the sugar position. As
compared with 1917 the situation is very satisfactory. There is now a stock of about
170,000 tons as compared with a stock of some 23,000 tons at the worst time of last
year.
As regards further reduction it does not seem possible to take anything off the
amount required for jam, and the only direction in which restriction might now be
made appears to be in domestic uses.
The total domestic consumption for the year is estimated at about 610,000 tons.
If the sugar ration were therefore reduced by a quarter, i.e.. by two ounces from
bight ounces to six ounces, there would be a total^saving of 150,000 tons a year.
No great objection has been raised by the public in regard to the \ lb. ration,
md it seems likely that the public will submit to a further reduction.
I n view of these facts we recommend the W a r Cabinet to authorise the reduction
)f the sugar ration from eight ounces to six ounces per head per week, in order to
pbtain a total saving of 150,000 tons a year.
11. Meat.
We have had under consideration the possibility of the further slaughter of
cattle in this country, and Lord Rhondda has undertaken to examine the question
with the Board of Agriculture. He has, however, told us that he cannot hold out
any encouragement of further reductions in the stocks of cattle.
I n this connection we discussed the question of rationing in the army, navy, and
merchant service. I t was stated that whereas the civilian, working for instance on
munitions, was lucky if he got 1^ lbs. of meat a week, a sailor at sea or a soldier at
the base in France received 1\ lbs. of meat a day.
We are of opinion that the ration scales should be revised from the point of view
of work done, and as regards the army, of whether the area in which the soldier is
serving, is a combatant or non-combatant area.

We suggest that the W a r Cabinet should instruct the Departments concerned
to revise the ration scales from the point of view of the nature of the various duties
and the areas in which they are performed.
12.

Petroleum.

We have considered the question of reducing the imports of petroleum. Our
attention was called to the special importance of obtaining such tank vessels from
America as would enable the Admiralty to dispense with the double bottoms for oil
fuel. We also discussed the questions of increasing home supplies, and the desira
bility of restricting the use of petrol for commercial purposes such as retail
deliveries. These are matters which come within the province of the Petroleum
Executive, and therefore we have written to ask that Committee to consider a
possible reduction in the imports of petroleum.
We hope that a reduction amounting to perhaps 50,000 tons may be possible, but
until we hear from the Petroleum Committee we are not in a position to submit a
definite figure.
13.

Brewing.

On the 1st January the question of whether a reduction of 50,000 tons could
be made in the amount of barley imported for brewing was referred to us by the
War Cabinet (War Cabinet 309, Minute 4). We have examined the matter with
representatives of the Ministry of Food and the Liquor Control Board, and we have
approved the proposal of the Ministry of Food that 250,000 quarters of barley
(equivalent to 50,000 tons of freight) should be taken from the brewing trade and
released for the loaf. We have also agreed to the proposal of the Ministry of
Food whereby a saving of some 20,000 tons of freight per annum can be effected
by substituting 3,000 tons per month of glucose for barley.
A further considerable reduction, perhaps amounting to about one-third or
one-fourth of the imports consumed could be effected without reducing the quantity
of beer supplied by forcing the strong proprietary brewers to dilute down to the
standard of other beer.
We recommend to the W a r Cabinet that the downward dilution should be
made whereby a saving would be effected of about 200,000 tons of freight a year.
We understand that the Shipping Controller is bringing the larger question
of total prohibition of brewing for separate and special consideration by the W a r
Cabinet at an early date.
14.

Munitions.

The Minister of Munitions has prepared a paper showing the effect of recent
and proposed tonnage reductions.
The shipping required to meet programmes of all Departments in full would
be 15,000,000 tons. The actual imports in 1917 were 12,500,000 tons.
On the basis of reductions imposed by the Restriction of Imports (G.-178), the
imports in 1918 will be 11 millions.
The Minister of Munitions has now been
requested to prepare two programmes for further reductions by (a) 1,000,000 tons,
(b) 1,500,000 tons, reducing the munitions import from the figure of last year by
2,500,000 and 3,000,000 tons respectively. Programme (a), involving 1,000,000 tons
additional, will reduce the allocation to the Admiralty by 400,000 tons.
No
reduction was made from the allocations on the first cut of 1,500,000 tons, but in
view of the objections to this proposal raised by the representatives of the Admiralty
at our meeting, we have asked that Department to state their case on the subject
to the War Cabinet.
We hesitate, at present at any rate, to recommend programme (b) involving
1,500,000 tons additional, because any further reduction beyond the 1,000,000 tons
would have to come directly off the gun ammunition programme which, as the W a r
Cabinet will remember, was cut. down, under our previous recommendations in
December, by 500,000 tons of steel for army shell.
We therefore recommend the W a r Cabinet to accept the Ministry of Munitions'
programme (a) for a further reduction of imports by 1,000,000 tons, including
400,000 tons from the Admiralty, leaving it to the latter Department to state their
case to the War Cabinet.

15. Summary

of

Recommendations.

To summarise:—
The Committee were confronted by an additional estimated tonnage deficiency
during the year of at least 2,500,000 tons.
This deficiency may be off-set by restriction of imports in the following way::—
Tons.
100,000
By Paper
...
200,000
Cotton, say
200,000
P i t wood
150,000
Sugar
200,000
Brewing materials
100,000
Miscellaneous
1,000,000
Munitions
Oil, say (not yet agreed to by the Petroleum
50,000
Executive)
Total

16. Remaining

2,000,000

Deficit.

I t will thus be seen that the total amount of reductions, now recommended, do
not meet the tonnage deficit by some 500,000 tons.
Moreover, the Ministry of
Munitions' figures as now stated only include 300,000 tons of phosphate rock
whereas the Board of Agriculture require 600,000 tons.
Even the suggested reductions are open to further comment, as regards
Munitions by the Admiralty, Cotton and Miscellaneous by the Board of Trade, and
Oil by the Petroleum Executive. The authority of the War Cabinet will be required
before they can be made effective.
Further, the tonnage for the conveyance of 150,000 United States troops,
amounting perhaps to 45.0,000 tons, has not been taken into account.
There remains, therefore, a deficit of upwards of 1,000,000 tons. Having regard,
however, to the extreme uncertainties of the tonnage situation, we are of opinion
that, for the present, we should leave this remaining deficit outstanding.
I t is too early to decide upon which Departments the further reductions should
fall. The requirements of munitions obviously depend largely upon the date and
scale at which the enemy attempts in the West are opened.
There are many
other factors which are not yet clear. We think it desirable t h a t the Committee
should reassemble at a later date, when the position should be re-examined.
Meanwhile, we recommend that the Munitions Budget should be sanctioned on
the reduced basis of 10,000,000 tons import, and that the Department should have
authority to place orders sufficiently in excess of this amount to make sure that
every advantage may be taken of the accidents of shipment.

2, Whitehall Gardens, S.W.,
February 11, 1918.

CURZON OF KEDLESTON,
Chairman,
for the Committee.
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by the Right Hon. G. N. Barnes,

M.P.

(Previous Paper, G.T.-1920.)

IN continuation of the report submitted to me on the 31st August last
(G.T.-1920), the Coal Controller has now, in response to a request I made, supplied
me with the following information :—
I. Domestic Coal and Coke Supplies in

London.

On the 9th February the stocks in the area covered by the Metropolitan Coal
Distribution Scheme were 327,601 tons, including 267,884 tons on the ground.
Weekly deliveries vary between 95,000 and 100,000 tons, whilst the tonnage of orders
unexecuted was 68,843 tons; that is to say, the coal merchants, who at this time of
the year are normally two or three weeks in arrear with their deliveries, have less
than one week's orders unexecuted.
There is at present a surplus of coke in the London area, and an allowance of five
tons of coke is permitted to anyone who will burn it in addition to the rationed allow
ance of fuel. There is an unreasonable prejudice against burning coke. There is
also a difficulty in getting it to the consumer, because the gas companies are anxious
to supply direct.
The Coal Controller has suggested t h a t they should use the coal
merchants as their agents, and supply through them a t a price which will enable them
to make a reasonable profit.
2. Distribution

of Domestic Supplies in London.

Practically no complaints have been received that even the poorest are unable
to get fuel, and up to the present there have been no queues of people waiting for
coal. This satisfactory result is attributed largely to the hearty co-operation of t h s
coal merchants in London and the assistance which has been rendered to the
Controller by the Coal Porters and Carters' Union.
I t is proposed to maintain the stocks now in hand, and in i^pril to start replenish
ing from current arrivals the cellars of those who can lay in considerable supplies.
At the same time, it is considered desirable that it should be made compulsory for
anyone who can store more than a certain amount of fuel to take a proportion of
coke.
3. Position of Public Utility Companies in London.
The position of the public utility companies as regards supplies is not so satis
factory as that of domestic consumers, because, whilst the consumption of gas and
electricity has materially increased, a large number of the ships which carry coal
from the North-East Coast ports to London have been sunk and have not been
replaced. But the Controller reports that the position is fairly secure, as the supply
brought into London by rail can be increased, though not without difficulty, owing
to the congestion of the, railways. Only one of the large companies has less than
four weeks' stock in hand.
A public appeal has been made for economy in the use of gas and electricity,
t h e Controller is now considering a scheme for bringing coal from Durham to Hull
[266]

by rail, and thence to London by sea. R e attaches great importance to the replace
ment at the earliest possible moment of the ships which have been sunk and to the
extension of the period of daylight saving, both at the beginning and end of summer.
The 17th March was the date suggested by him as most suitable for reopening
" summer time."
4. Position in the

Provinces.

The most difficult part of the country to handle as regards coal supplies has
been the South-Eastern, Southern, and South-Western counties, owing to the fact
that these counties have now to be supplied by rail, instead of by sea, as was largely
the case before the war.
As regards Surrey, Sussex, and Hampshire, the Coal Controller reports that
there has been little cause for complaint. I n the South-Western counties some oppo
sition was aroused because it was found necessary to obtain 70 per cent, of their coal
from South Wales and Monmouthshire, and only 30 per cent, from the old sources
of supply, the Midland Counties.
This opposition was largely overcome as a result
of an educative campaign, showing how South Wales coal could best be used, and also
by taking a firm line with the factors and merchants in the trade, who were largely
responsible for the opposition.
The rest of the United Kingdom is more conveniently situated as regards coal
fields, and there has been less difficulty.
Great assistance has been rendered by
local committees set up in nearly 400 centres.
These committees, which normally
consist of the Mayor, Town Clerk, a member of the Council, the Chief Constable, a
representative of merchants and a representative of labour, have safeguarded the
supply of coal for the poorer classes. Steps are in contemplation to establish a system
of rationing in the provinces similar to that which has been in force in London.
5. Supplies to Munition

Works, &c.

Heavy demands for increased supplies of coal are now being made by public
' utility companies in the provinces to meet the needs of munition works; and this,
coupled with the fact that 50,000 men fit for general service abroad are to be taken for
the Arnry makes the position a difficult one. Not only are the demands now made for
increase in supplies of coal, but also for higher grades of coal than were consumed
by the companies before the war. I n South Yorkshire, Nottingham, and Derby the
requests for additional supplies of coking coal made by the Ministry of Munitions
have been so heavy that it has been necessary for the further sinking of pits to be
sanctioned, in order to anticipate requirements towards the end of the year. The
reduction in the output of munitions should give relief to the situation; but it would
be of the greatest assistance to the Coal Controller if he could be informed at the
earliest possible date of the places where reduction in output is to take place and the
areas from which large numbers of men are to be combed out.
Unless material economies are effected it may be necessary for industrial as well
as domestic coal to be rationed, and it is therefore desirable that every effort should be
made to supply the Coal Controller with the information which he requires.
6. The Position in Ireland.
The submarine menace has made the supply of coal to Ireland difficult.
Nor
mally supplies are shipned from North and South Wales, Lancashire, and South
: West Scotland. At present there, is no shortage of coal which could be sent to
Ireland, but the sea carriage of it presents a difficulty. Supplies, when they have
been landed, are carefully allocated to relieve the most pressing needs.
7. Conclusion.
Taking a general view of the situation, I think there is no doubt that it is a
highly satisfactory one, and one which reflects the greatest credit upon the Board of
Trade and the Coal Controller.
(Initialled)
G. N. B.
2, Whitehall Gardens, S.W. 1,
February 1918.
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EDWARD CARSON'S MEMORANDUM

(G.-190).

Interim Report No, 9 of a Committee appointed by the War Cabinet to consider
the question of an Economic Offensive.
(Previous Papers Nos. G.-156, G.-158, G.-159, G.-160, G.-161, G.-166, G.-167,
G.-168, G.-170, G.-175, G.-177, G.-183, G.-187, and G.-190, and W a r
Cabinet 247 (8), 265 (18) and (19), 273 (16). 283 (17), 312 ( 6 ) and
(7), 329 (4), and 351 (8).)

1. This Committee has considered Sir Edward Carson's Memorandum G.-190.
They agree with Sir Edward Carson's recommendation that there should be an
early public statement of the general lines of the Government Economic Policy, in
order to prevent misunderstanding of the various economic measures which are at
present before Parliament.
2. In their opinion, a statement of this nature is of great importance and
urgency, and they desire forthwith to bring the matter to the notice of the W a r
Cabinet.
G E O R G E N. BARNES.
% Whitehall Gardens, S.W. 1,
February 23, 1 9 1 8 .

i l l

6aftain Clwaent Jones
[This Document is the Property of His Britannic Majestys Government.]
Printed
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SECRET.
G.-197.

WAR

CABINET,

P R O P O S E D F U R T H E R P U R C H A S E OF W H E A T I N A U S T R A L I A .
Interim Report No. 10 of a Committee appointed by the War Cabinet to consider
the question of an Economic Offensive.
(Previous Papers Nos. G.-156, G.-158, G.159, G.-160, G.-161, G.-166, G.-167, G.-168,
G.-170, G.-175, G.-177, G.-183, G.-187, G.-190, and G.-196, and W a r Cabinet
247 (8), 265 (18) and (19). 273 (16), 283 (17), 312 (6) and (7), 329 (4) and
351 (8).)
. 1. This Committee having carefully considered the statement of the Royal Corn
mission on Wheat Supplies (11th February, 1918) (Paper No. E.O.C.-64, Appendix),
agree with the considerations put forward by the Royal Commission, and are of
opinion that the recommendations as to the immediate purchase of wheat which are
contained in this statement should be adopted with the least possible delay.
2. In particular, from the point of view of the Economic Offensive, they are
impressed with the point set forth in sub-section ( / ) , viz., that the existence of a large
block of wheat not definitely under the joint control of the Allies might be the cause
of the gravest possible embarrassment, either during or immediately after any peace
negotiations which may be entered into.
3. The Committee being informed that the Colonial Secretary has been consider
ing this matter with a view to action, is of opinion that he should be charged with the
execution of the policy above indicated.
G E O R G E N. B A R N E S .
2, Whitehall Gardens, S.W. 1,
February 23, 1918.
APPENDIX.
E.O.C.-64.
ECONOMIC O F F E N S I V E C O M M I T T E E .
PROPOSED F U R T H E R P U R C H A S E OF W H E A T I N A U S T R A L I A .
Statement

by the Royal Commission on Wheat

Supplies.

T H E Australian harvest operations commence in November and are completed
in January and February, and the Australian Government have for some time past
suggested that negotiations should be entered into for the purchase of the exportable
surplus of the harvest just gathered. The position is that Great Britain, France,
and Italy own about 2.500.000 tons of wheat still remaining in Australia of the
previous harvests, and a further 1,000,000 tons of the harvest of Christmas 1916 is
owned by the Commonwealth Government.
The surplus of the harvest of Christ
mas 1917 is estimated to amount to about 2,000,000 tons. There is, therefore, at the
present time between 5,000,000 and 6,000,000 tons of wheat in Australia available for
export, about half of which belongs to Great Britain, France, and Italy, and the 
remainder to the Commonwealth Government.
The Royal Commission on Wheat
Supplies ask for authority to negotiate for the purchase of this balance of wheat.
From unofficial communications they have reason to believe that the French and
Italian Governments would be prepared to participate in the purchase if it is
authorised.
[275]
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The Royal Commission are aware that the Treasury do not favour the proposed
purchase on general grounds,, and particularly because the previous purchases have
been subjected to adverse criticism by a Select Committee of the House of Commons.
The Royal Commission appreciate the view that, when regarded purely from the
standpoint of providing finance, this scheme may be open to objection, but in their
opinion the advantages of such an operation should be held to outweigh any possible
objection from this point of view.
(a.) Wheat bought under'the existing contract can only be shipped to Great
Britain, France, and Italy. The Australian Government are anxious sellers to other
destinations of the wheat they hold, and are consequently in active competition for
ocean tonnage.
(p.) The cereals available in the exporting markets situated nearer to Europe are
definitely insufficient to meet the total needs of the Allies. I t is, therefore, desirable
to direct to Australia any new demands for cereals for the supply of neutral nations.
The difficulty of effecting this would be lessened if it were possible to offer to provide
"wheat cargoes at a definite price.
Under the present arrangements it would be
necessary for each neutral country to enter into separate negotiations with the
Australian Government.
(c.) The present arrangements tend to lead to a waste both of foodstuffs and of
tonnage. With two owners of the wheat in Australia it is not possible, with any
completeness, to secure that the wheat, which will not keep, is first consumed. If all
the wheat were in one hand the Royal Commission are advised that comparatively
little waste would be incurred, unless it should remain impossible to export the wheat
over a period of several years.
Further, it could, and should, be made a condition of any further purchase that
the Ministry of Shipping should have the sole direction of all shipping engaged in
wheat transport from Australia, and, further, that all ships at present under the
control of the Australian Government suitable for wheat transport should be trans
ferred to the control of the Ministry of Shipping.
(d.) The Commonwealth Government have guaranteed to purchase the present
crop from their farmers at a price equivalent to 32s. f.o.b. This payment is now
falling due, and past experience leads to the conclusion that the Commonwealth
Government are likely to exert continually increasing pressure until some financial
assistance has been received to enable them to meet this payment.
(e) If the impression is given that the unexpected balance of wheat will be left
as a loss on the hands of the Commonwealth Government, it is certain that the ten
dency to decrease the future production of wheat in Australia would be enhanced.
Having regard to the improbability of obtaining wheat supplies in the future from
Russia or Roumania, to the fact that the countries from which supplies are now
available do not provide sufficient to meet the needs of the Allies, and to the doubt
as to the future European supply, the Royal Commission would strongly deprecate
any course which will decrease production in Australia.
(/.') The strongest argument for immediate purchase of the remaining wheat in
Australia is that the existence of such a large block of wheat not definitely under the
joint control of the Allies might be the cause of the gravest possible embarrassment
either during, or immediately after, any peace negotiations which may be entered
into.
Now that free purchases can be made in South America, it may be said that,
with the exception of this block of wheat in Australia, the Allies and America jointly
control, either actually or potentially, the entire cereal supplies of the world available
for export, and the Royal Commission venture to suggest that the position would be
enormously strengthened if the remaining wheat in Australia was also jointly
controlled.
The cost involved cannot be accurately determined until after negotiations, but
it should not exceed £27,000,000 in all, of which, it may be assumed, one-half would
fall to be borne by Great Britain.
Some part of this cost would at once be saved bv
the advantage of control of the shipments and marketing of grain, and some part of
the cost would be recouped by the control of shipping, and, quite apart from this, if
peace should ensue while the grain remains fit for shipment, it is reasonable' to
suppose that the venture would immediately assume an attractive commercial aspect.
February 11, 1918.

!

---Gaptain GkmentJones
[This Document is the Property of His Britannic Majestys Government.]
Printed for the War Cabinet.
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Ueport No. 11 of a Committee appointed to Consider the Question of an
Economic Offensive.

[Previous Papers Nos. G.-156, G.-158, G.-159, G.-160, G.-161, G.-166, G.-167,
G.-168, G.-170, G.-175, G.-177, G.-183, G.-187, G.-190, G.-196, and G.-197,
and War Cabinet 247 (8), 265 (18) and (19), 273 (16), 283 (17), 312 (6) and (7),
329 (4), 351 (8), 355 (14), and 357 (8).]
1. THE Committee has considered the two telegrams of the 24th instant from
Sir H. Llewellyn Smith to Sir "Albert Stanley upon the above matter (Appendix).
2. The Committee approve the recommendations as amended in the second of
these telegrams, and in view of the great importance of announcing the adoption of the
scheme before the end of March, and of the shortness of the time available for setting
up the necessary organisation, they desire to impress upon the War Cabinet the
urgency of coming to a favourable decision at once.
3. It is suggested that in case of a very abnormal rise or fall of American prices,
there will, of course, be power of revision, but there would be no periodical alteration
at fixed dates.
(Signed)

2, Whitehall Gardens, S.W.,
February 28,1918.

GEORGE N. BARNES.
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APPENDIX.

M.M.137
EGYPTIAN COTTON.

Telegrams from Sir H. Llewellyn Smith, dated February 24, 1918.
No. 1.
(No. 372.) R.
FOLLOWING from Sir H. L. Smith, for Sir A. Stanley : 
" W e are now in a position to recommend a scheme to safeguard position with
regard to Egyptian cotton.
" We have consulted High Commissioner, Acting Financial Adviser, and other
officials, and have had prolonged conferences with representatives of English export
and bank houses at Alexandria, including Carver, Birley, and Hornsby, of National
Bank. We have also discussed matter in more general and guarded terms with Prime
Minister.
"Everything points to 1917-18 crop amounting at least to 850,000 to 900,000
bales, and reduction of acreage under cotton next season will not probably exceed
10 per cent, owing to special concessions which we find have been made to cultivators
in various districts. While these figures are less disquieting than we expected, we do
not think situation can be allowed to'drift. Shortage of shipping is stopping purchases
of cotton, and Alexandria prices are gradually falling. Holders of unsold residue of
present crop are mostly large growers who can continue to hold until next summer,
and some are speculating on chance of end of war bringing them rich harvest of profit.
On the other hand, small growers will find themselves in a very difficult position next
autumn if present shipping shortage continues, unless they are assured of a market at
a fair price.
" We therefore think a control scheme is urgently necessary in order both to
achieve above result and also to secure that crops shall be available for remainder of
war and during reconstruction period to British, Allied, and neutral consumers at
reasonable prices and in fair proportions. Obviously mere purchase of residue of
present crop would not achieve this object and we have not been able to discover any
means of doing so without acquiring further crops.
" Experts have convinced us a mere proclamation fixing prices of cotton would be
nugatory owing to infinite possibilities of evasion by varying classification. Moreover,
it is politically undesirable to limit price obtained by grower without guaranteeing him
a market at price fixed. We therefore conclude a comprehensive scheme should be
introduced at once. Purchasing operations should not commence until 1st August in
order not to interfere with existing contracts, which are limited to current crop, but in
order to prevent further commitments it is necessary to announce scheme as soon as
possible, and in any case before the end of March, and all intervening time will be
required to perfect organisation.
" Following are heads of proposed scheme :—
"Announcement to be made forthwith of appointment of Cotton Control
Commission consisting of official controller, independent of trade, with two or three
expert and thoroughly trustworthy colleagues, assisted by a larger Advisory Board
representing export firms, banks, and native growers. Commission will be prepared
as from 1st August, 1918, to buy any cotton, whether the residue of 1917 crop or
produce of following crops, which may be tendered to them on terms specified in
-j announcement. There will be no direct compulsion on growers to sell at this price,
but no further export licences will be granted except for cotton purchased by commission,
and all licences already granted will be cancelled as from 1st August, except those that
have already been used to purchase cotton for export. Official announcement will not
only specify basic price at which commission will buy at Alexandria, but also that at
, which they will sell f.o.b., margin being calculated to cover pressing, handling, fire
i insurance, warehousing, export duty, interest on capital, and all other charges and
administrative expenses. Whole [? machinery] of management of business will be
carried on through the organisations of existing export houses under the control of the
commission. All cotton will be graded by commission into a limited number of types.
Overseas buyers will continue to correspond with export houses with which they have

o

been accustomed to deal, who will pass [? their] orders to Controller. Controller will
he only member of commission who will know destinations of individual orders. He
will consolidate all orders for particular types of cotton and place them en bloc before
commission to deal with from time to time. This arrangement seems necessary to
avoid suspicion by any trader being able to utilise information to his personal
advantage. We propose funds necessary for carrying out scheme shall be provided
roughly in equal proportions by banking and other houses who have hitherto financed
crop, and by His Majesty's Treasury, up to a limit of 10,000,0001. in both cases.
Treasury advance will be made by an instruction given to National Bank of Egypt to
issue bank-notes against cash paid by Treasury in London, notes being issued at rate
of 97-g- pesetas to the pound. We are advised that 20,000,0001. ought to be ample to
finance whole operation contemplated. We are stili discussing precise conditions of
co-operation of banks, but our present provisional idea is that 5 per cent, on banks'
advances should be guaranteed by Treasury, and that banks should receive another
1 per cent, if earned. We have assumed our Treasury authorisation empowers us to
pledge them to contribute up to 10,000,000L to fruit, and we should be glad to know
by telegraph Mmat interest they would expect on such contribution. We do not think
there is any appreciable prospect of a loss to Treasury on scheme, and we propose any
balance profit should be allocated to schemes for improving and developing cotton
cultivation in Egypt;. Basic prices for standard quality, both for purchase and selling,
will be fixed and announced officially at outset and not left to discretion of commission.
Commission will at once prepare, in consultation with board, and also with Lancashire
spinners, schedule of purchase and sale prices of each type of cotton corresponding
to official basic prices, and will prepare sets of samples of types to be sent to all the
chief consuming countries. I am sending separate telegram on the subject of our
actual proposals for basic prices. It may be necessary to reserve power to limit
purchases in the event of exhaustion of warehouse accommodation.
" High Commissioner, Acting Financial Adviser, and English export houses
whom we have [? consulted] confidentially, are prepared to support and co-operate in
working a scheme on above lines, assuming that complete control of cotton is desired
as a matter of policy.
" Chief apprehension of traders is displacement of [? middle]men and staffs, who
will to some extent, be rendered superfluous by scheme. This specially applies to
operators on Alexandria Bourse, which will naturally be closed. We think commission
should be empowered to deal generously with hard cases of individuals whose services
cannot be utilised under scheme.
" It is proposed to continue above organisation during war period, and, if possible,
for a limited time afterwards.
." Extension, however, beyond end of war would necessitate action by legislation
or. decree to continue powers to regulate export now derived solely from martial law.
Authorities here are fully [group undecypherable] this necessity, and we trust Foreign
Office will press forward steps to remove any difficulty arising out of capitulation. As
scheme is as much in interests of Allies as of Great Britain, there should be no fear of
their opposition if case is based on conservation of resources.
" I had the advantage of discussing main outlines of scheme with General Smuts,
who approved of it generally subject to satisfactory settlement of price, and urged me
to telegraph home at once.
" I should be glad to have approval of His Majesty's Government at earliest
possible moment so that actual control of organisation can be taken in hand before we
leave. As it has been necessary to let some of native Ministers know in general terms
kind of action contemplated, delay is dangerous, as it is impossible to guarantee
continued secrecy."

No. 2.
(No. 373.) R.
FOLLOWING from Sir H. L. Smith for Sir A. Stanley
" My immediately preceding telegram.
" Contrary to view with which we set out, we propose to offer a fixed price for
standard Egyptian cotton instead of a price fluctuating with American. Our expert
advisers here are unanimously in favour of this course in the interests of both
simplicity and stability
They consider an official price depending on American

fluctuation would be misconstrued and suspected by growers; would introduce
undesirable element of uncertainty, and would encourage speculative holding in
hope of a rise. They are also anxious for the same reasons that price fixed should
continue in force indefinitely until further notice. There would of course be power
of revision in case of unforeseen developments such as a very abnormal rise of
American prices, but there would be no periodical alteration at fixed dates.
" I t seems to us essential'that any purchase price fixed in these circumstances
should be substantially above the price ruling to-day, which is 39 to 39^- dollars per
kantar for F. G. F. Sakel, and which, for reasons given in my immediately preceding
telegram, is below recent average. Average price for past three months has been
42"5, and average for past six months has been 44. We propose to fix 43, which is
10 per cent, above present level, and should be attractive to growers.
" After consulting Alexandrian experts we propose to fix margin for all expenses
enumerated in previous telegram at 5 dollars per kantar for standard quality, making
f.o.b. price 48 dollars per kantar or 2s. per lb.
"After making full allowance for sea carriage and insurance, this would give
Lancashire Egyptian cotton at a price materially below that which it is now paying.
We shall be glad to receive approval of proposal."

o
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CONFIDENTIAL.

GENERAL

SMUTS'

MISSION

TO

EGYPT.

(A.)-ITINERARY.
On the 5th February I left London for the Middle East, taking with me
Brigadier-General Stewart, of Field-Marshal H a i g ' s Headquarters; Colonel Kirke,
of the Imperial General Staff; Lieutenant-Colonel Amery, of the Staff of the
Supreme W a r Council; and Captain Lane, W a r Cabinet Staff. The First Lord of
the Admiralty and Sir Guy Granet, Director-General of Military Transport, had
preceded me, and were to meet me in Rome in order to discuss certain transportation
questions.
The 6th February I spent at Versailles discussing various questions in connec
tion with my mission with Sir Henry Wilson, and collecting information in
possession of the Staff at Versailles, and bearing on the campaigns in Palestine and
Mesopotamia.
On the 8th February I reached Rome, and there had various discussions with
Sir Eric Geddes, Sir Guy Granet and General Nash. I also saw General Grey, who
had been in charge of the Inland Water Transport in Mesopotamia, and explained
to me fully the transportation situation on the Tigris. As a result of these dis
cussions, I thought it unnecessary for Sir Guy Granet to proceed with me to Egypt
as had been originally intended.
On the 9th February I reached Taranto, and inspected the camp through which
our troops to and from Salonica and Egypt have to pass. There was already accommo
dation for 4,000 troops, and extensions were in progress which would increase the
capacity of the camp so as to accommodate 10,000 troops. The camp on the whole
is well situated and suitable for the purpose for which it was intended.
On the 11th February I reached Alexandria and met Admiral Jackson, and dis
cussed with him the possibility of landing stores on the Palestine and Syrian coasts
in connection with General Allenby's advance'. He told -me that as much as 1,000
tons a day had already been landed in fine weather, and he expected, once Haifa was
opened for traffic, that he could probably deal with a larger daily tonnage in fine
weather. The netting for Haifa Harbour was arriving, and as soon as the place had
been taken by land operations its preparation and development by the Navy would be
urgently pushed forward. Stormy weather had continually interfered with the
landing of stores, but with better summer weather coming and the opening of Haifa
he expected much more use could be made of the coast for transportation purposes.
While I was passing through Alexandria I ascertained that General Hopwood,
who had been General Maude's Chief of General Steif, was there on his way to
London. I took him with me part of the way to Cairo in order to discuss with him
the general situation in Mesopotamia with which he was fully conversant. The dis
cussion with him proved very valuable, and materially strengthened my impression
that the Mesopotamian campaign would have to be reduced to a strictly defensive
basis in future.
On the night of the 11th February I reached Cairo, and spent two days there,
leaving on the evening of the 13th for General Allenby's Headquarters in Palestine.
At Cairo I stayed with Sir Reginald Wingate, with whom I had the advantage of
discussing many important questions. I also met in Cairo Major-General Bols,
General Allenby's Chief of General Staff, and Brigadier-General Macauley, in
charge of the Egyptian and Palestine railways, and discussed with them the situa
tion in Palestine, both in its strategical and transportation aspects. Colonel Storrs,
the Governor of Jerusalem, who happened to be in Cairo, gave me valuable informa
tion as to the political relations of Arabs and Jews. This question was also
incidentallydiscussed with Sir Reginald Wingate and Generals Allenby and Clayton.
I make a brief reference to it later.
,
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A t Cairo I also met Major-General Salmond, who is in charge of aviation in
the Middle East. I discussed the air situation with him. and inspected the aero
drome and training school at Heliopolis. On my return to Egypt from Palestine I
inspected the aerodrome, repair, construction, and store sheds at Alexandria, and
formed a very favourable opinion of the training and air work generally of this
area. I refer to this again later.
The 14th, 15th, and 16th February were - spent in discussions with General
Allenby and his principal officers at his Headquarters, and in visits to various
important parts of his front which enabled me to form a general conception of the
physical and other conditions with which his advance is faced. The strategic,
transportation, and other questions connected with his future advance were fully
discussed, and as a result of these discussions I sent to the W a r Cabinet the tele
gram of the 15th February, No. X 3 (Annex I ) , setting forth my recommendations for
the future plan of campaign for their approval. I also sent supplementary telegrams
to the W a r Office dealing with future railway, transport, and other requirements.
I was greatly struck wherever I went by the fine healthy appearance of the troops
in spite of the considerable hardships recently undergone by them, by their high
spirits, and by the universal confidence which the Commander-in-Chief, General
Allenby, has succeeded in inspiring in all ranks.
On the night of the 16th February I returned with General Allenby to Egypt in
order to meet General Gillman, General Marshall's Chief of General Staff, who
arrived at Cairo on the 20th February. The situation in Mesopotamia was fully
discussed with him, and the views he expressed only confirmed the provisional con
elusions at which I had arrived from my previous study of the problem. He and
General Marshall had. as a matter of fact, independently arrived at the same con
elusion as myself, after a careful study of the railway problems involved in a
simultaneous advance either by the Tigris or the Euphrates route, and General
Marshall had agreed that he could reduce his force to four divisions for purely
defensive operations. I also had an opportunity to continue the discussion of trans
portation questions with Admiral Jackson and Generals Macauley and Campbell,
the Quartermaster-General to General Allenby, as well as further opportunities of
discussing the general situation with General Allenby and with the High
Cbmmissioner.
I left Egypt on the 22nd February, and arrived on the 25th at Taranto, where
I was able to go further into the question of supplementing the railway in Palestine
by landing stores on the coast, or at Haifa and Beirut, with Commodore Unwin,
Principal Naval Transport Officer, Eastern Mediterranean, who confirmed the
favourable expectations of the possibilities of development in this direction which
I had already formed as a result of my discussions with Admiral Jackson. I also
discussed with Commodore Unwin his labour and other requirements in connection
with the proposed development in the landing of stores. After spending the 26th
February in Rome and the 28th in Paris, I returned to London on the 1st March.
Throughout I met with the greatest courtes)? from all the officers referred to
above, and the greatest readiness to supply all available information, and I
especially acknowledge my great indebtedness to Sir Reginald Wingate and Sir
Edmund Allenby for the assistance they have given me in my enquiries.
-

(B.)-CO-ORDINATION

OF T H E C A M P A I G N S A G A I N S T

TURKEY.

The Military Representatives of the Supreme W a r Council, in their note on the
campaign for 1918 (Joint Note No. 12), have laid down that the offensive against
Turkey should be envisaged, not as a series of disconnected operations, but as a single
co-ordinated scheme. Y/ith this aim clearly in view, the first question to consider was
whether it might be possible to carry out a combined convergent offensive from
Palestine and Mesopotamia simultaneously, or whether it was preferable to concen
trate all available forces in one of these theatres, reducing the other for the time being
to a purely defensive role.
A careful consideration of the Mesopotamian situation has convinced me that
an offensive from Mesopotamia could not further the main object of the campaign.
A local success might, no doubt, be obtained, such as the capture of Mosul, which
might be of some value in connection with General DunsterviHe's activities. But
to have any effect on the main Turkish armies it would be necessary to advance on
Aleppo. This advance would, from Mosul westwards, be exposed to considerable

danger on its right flank. To secure its left flank it would, probably, also have to
move up the line of theJiuphrates. I n any case the addition of another 500 miles
to our already long line of communications, and the enormous amount of railway
construction required, under very great climatic difficulties, appear to me conclusive
against such an operation, which, moreover, could only be of service if the force
advancing from Palestine could simultaneously reach Aleppo from the south. This
General Allenby's army may not be able to do without substantial reinforcements.
If, on the other hand, General Allenby can reach Aleppo it will be impossible for
the Turks to maintain any serious force in Mesopotamia, and the task of clearing
Mesopotamia will, to a large extent, have been accomplished automatically.
These considerations have led me to the conclusion that the only effective
co-ordination of the forces in the Turkish theatre lies in the reduction of the force
in Mesopotamia to the minimum compatible with reasonable security, in order to
concentrate all available resources upon exploiting to the full the very substantial
success already achieved in Palestine. The Mesopotainian force is,^ indeed, as
favourably situated for defence as it is unfavourably situated for offence.^ The
Turkish forces in front of it are weak, and are likely to be reduced still further as
General Allenby's advance progresses. Their communications in rear are defective,
ana there is no evidence that the construction of the Baghdad Railway is being pushed
on with any vigour. I n front they are separated by a broad tract of desert from
General MarshalFs force, which holds a line of strong and well-organised defensive
positions both on the Euphrates and on the Tigris, as well as further north on the
Jebel TIamrin. Beyond holding these positions, which can be done with considerably
reduced forces, the only task incumbent upon General Marshall is that of keeping
open the Khanikin-Hamadan road on his right flank for the passage of officers,
supplies, &o, required by General Dunsterville to enable him to carry out the crgani
sation of local sources of resistance to the Turks in Trans-Caucasia and North Western Persia.
General Marshall has, a t present, six infantry divisions, three cavalry brigades,
and a number of battalions of line of communication troops. Two of these infantry
divisions—including the 13th Division, consisting of British troops—and one cavalry
brigade should be transferred to the Palestine front as soon as the shipping now
conveying the 7th Division from Mesopotamia to Palestine is available The same
applies to the six batteries of howitzers,from the Italian front, sent to Mesopotamia
in order to cope with the anticipated offensive by General von Falkenhayn, and,
indeed, to all other personnel, transport, and material now in Mesopotamia or
destined for Mesopotamia, which are not absolutely required for maintaining the
defence. As many mountain batteries as can be spared from India should also be
sent to Palestine. I understand t h a t there are various projects, more particularly
of railway construction, under consideration in Mesopotamia which have, in them
selves, much to recommend them, but are not absolutely essential to the maintenance
of the reduced force. All these should be postponed, and the material, skilled con
struction, and operating personnel, as well as the unskilled labour, immediately
diverted to Palestine. The reductions advocated above may seem large, but they
are to my mind essential to making a success of the campaign, and may, indeed,
be carried even further at a later stage when General Allenby's advance approaches
Aleppo and draws all available Turkish forces towards him.
The conditions for an advance in Palestine and Syria are in almost every
respect much more favourable than in Mesopotamia, General Allenby's force starts
at a point much nearer its base and connected with it by a standard gauge railwav
which is double tracked for a great part of the way. The left flank of the advance
rests upon the sea, a matter of the first importance in connection with the develop
ment of the system of supply and communications, as it makes possible the opening
up of supplementary bases in immediate proximity to the front as the advance
proceeds.
The information I have received from Admiral Jackson and from
Commodore Unwin, as well as the actual experience of the supplies regularly landed
at Jaffa and on the beach at Nahr Sukhereir, make me believe that the assistance
which the ports and even beaches of the Syrian coast can furnish is much greater than
has been surmised at home, or than was allowed for in the estimates of requirements
for rolling-stock and railway personnel originally made by the experts who have
advised me on railway matters. I n addition to the continuation of the standard
gauge railway from Egypt, and the development, in connection with it, of the
capacities of the ports successively reached, the problem of communications will be
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facilitated by the existence of the Turkish 3-ft. 5^-in. railway system in the
interior of the country. The repair and utilisation of this form an essential feature
in General Allenby's plans.
i h e fact that the left flank of the advance will throughout rest upon the sea
is an advantage from the tactical and strategical point of view as well as from that
of communications and supply. The navy was able to co-operate most effectively
in the bombardment of the Turkish positions at Gaza, and this process can be
repeated against every line which the Turks may attempt to hold. Even if a landing
in^large force, with a view to threatening the main Turkish line of communications,
is precluded by considerations of tonnage and escorts available, it may always be
possible at a later stage of the operations to make effective use of landings on a
smaller scale more immediately in rear of the enemy's right flank. While owing
to our command of the sea, the Turkish right flank is thus continually in the air
and menaced with envelopment, the same applies to his left flank owing to our
command of the desert.
Here again major operations are excluded by physical
conditions as well as by the character of Arab warfare. But minor operations,
such as have already been carried out with such extraordinary courage and
organising power by Major Lawrence, can be of very real assistance and can be
relied upon always to lock up some portion of the Turkish force in guarding the
line of communications on that flank.
Enjoying this advantage of continually being in a position to threaten both
flanks of the enemy General Allenby has, between the sea and the desert, a widtJi
of front sufficient to enable him to make the fullest use of his superiority in total
numbers, and more especially in mounted troops, over the Turks. He is not tied
down to a single line of advance, and is therefore in a position of strategical free
dom essential for that warfare of movement from which the greatest results both
in the destruction of the enemy's forces and in the attainment of geographical
objectives are to be obtained. Of these latter, while none can be said to be vital,
several, such as Deraa, the key of the Turkish communications into Palestine west
wards, and the great grain-producing area of the H a u r a n region eastwards, and
Damascus, the capital of Syria and the real centre of the Arab-speaking world, are of
sufficient importance to be of great moral and material value in themselves, and a
temptation to the enemy to incur serious strategical risks in order to hold on to them
to the last. Further factors in favour of the advance through Palestine and Syj ia are
the generally friendly disposition of the inhabitants, from whom, however, it would
be unwise to count on any active support till we have actually occupied any
particular district, and the by no means inappreciable resources of the country in
supplies of all kinds.
General Allenby's plans are based on the full utilisation, as vigorously as
physical conditions and the progress of railway construction permit, of the various
factors alluded to above and include the following main moves:—
(a.) An immediate advance to the Jordan on his right flank followed by opera
tions aiming at the destruction of the Hejaz railway and the definite
isolation of the Turkish Medina force, and at establishing direct contact
with the Arabs.
(b.) As soon as weather conditions permit, an advance on the front between
the Jordan and the sea towards the Haifa-Lake Tiberias line.
This
advance is to be supported by the continuation, at the most rapid rate
possible, of the standard gauge railway to Haifa and then on northward
along the coast. The Turkish railway from the point where the standard
gauge ceases to make use of its road bed, and from Haifa to the Jordan
and to the Hejaz railway, will be repaired and utilised as quickly as
possible.
(c.) One column will then continue to push on up the coast by Es Sur (Tyre)
and Beirut, supplied both by the standard gauge railway and by the
successive ports which.it opens up, and protected on its right flank by
the mountains with a population mainly friendly and likely to prove
useful as a source of timely information of Turkish movements. This
advance, upon which the bulk of the forces will eventually be con
centrated, will aim at cutting off the Turks at Damascus, or compelling
a further retreat, by a move inland. I t is possible that a really con
venient point for this move may not be found till the force reaches the

Tripoli-Horns gap, through which it is proposed to carry the railway
in order subsequently to link up with the Turkish standard-gauge line
north of Horns.
(d.) Simultaneously with the move northwards from Haifa, another force will
cross the Jordan and move on Deraa, repairing the Turkish railway m
the Yarmuk Valley, and after occupying the H a u r a n region, will, in con
junction with the Druses and Arabs, advance along the Hejaz railway
on Damascus. This second column will normally be the smaller body,
and will move some distance behind the main force, avoiding the risk
of inviting a counter-attack in superior force by too hasty an advance.
I t will, in fact, only push forward as the advance of the main column
compels the Turks to transfer their troops to the coastal sector.
Touch will be maintained between these two lines of advance by
smaller forces operating through the hills of Galilee towards the region
north of Lake Tiberias.
These movements will constitute the first phase of the operations, the object of
which will be to compel the Turks either to evacuate the important centre of
Damascus before the inland column, or to accept a decisive battle with the main
column in a position more or less parallel to their line of communications.
The
development of the campaign beyond this point will depend upon the extent to which
the Turkish forces may have been weakened by the operations themselves, and the
extent to which, as well as the date at which, the Germans may decide to send sub
stantial reinforcements and to take measures to increase the carrying capacity of the
single railway line across Asia Minor. This latter, broadly speaking, is the limiting
factor to the total numbers which the enemy can bring to bear on the Syrian front,
and to the rate at which his reinforcements can be brought up.
With the reinforcements frcni Mesopotamia already referred to, and with the
addition of the Indian cavalry now coming from France, General Allenby will have
ten infantry divisions and what will amount to four mounted divisions. With these
forces, if kept up to strength in drafts, he will be more than able to deal with the
whole Turkish force likely to face him in $ y r i a and Palestine, unless and until these
are reinforced by any considerable number of Germans.
As his line of communi
eations lengthens, and as that of the enemy decreases, it will, however, be desirable
to give him such additional reinforcements as may be available. I understand that
nineteen or twenty Indian battalions are being formed for him in India, but that
the idea is that these should replace a corresponding number of his white battalions,
and enable these latter to be used in lieu of drafts for the rest of his force. I would
suggest for the most serious consideration of the Government that every effort should
be made to keep all, or at least the greater number, of the white units of General
Allenby's force intact, and to make use of the Indians as an additional reinforcement.
The drafting requirements for this purpose should not prove very high.
The infor
] nation I acquired in Egypt showed me that the Egyptian Expeditionary Force has
been most successful not only in returning a high percentage of casualties, both from
wounds and sickness, to service in, the country, but also in utilising for active service
" B " men sent out with garrison battalions, thus keeping down to a minimum both
the net demand for drafts and the demand for shipping both ways.
A further
reinforcement to be kept in view are the African troops, both British and Belgian,
which are now, or may before long, become available from East Africa.
These are
excellent fighting troops, of great marching powers, and likely to be more particu
larly useful in the hot, malarious Jordan Valley.
As the advance continues to
draw the Turkish forces towards Syria and away from the other fronts, General
Marshall could, as already suggested, send still further reinforcements, while the
possibility of troops eventually becoming available from Salonica should not be left
out of sight.
I have not included in these calculations the French Legion d'Orient now train
mg in Cyprus, or such other forces as the French may wish to send later on to take
part in the operations and assert their interests in the settlement of Syria. I do not
K n o w whether it will be more convenient that these should be utilised in a definite
region and based on one of the ports, e.g., Beirut or Tripoli, whether or not they are
.anded ahead of our own advance, or that they should be directly incorporated in our
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(C.)—RAILWAYS A N D PORTS.
General Allenby's prospects of success depend mainly on the rapidity with which
his railway construction and repair can be carried out. A slow rate of advance may
enable him to push the enemy back a certain distance, at a considerable cost in
casualties to his own force.
But the advance will sooner or later be brought to a
standstill by the gradual increase of enemy reinforcements and by the improvement
which the enemy, if given time enough, may be able to effect in his own system of com
munications. Only a rapid rate of advance will give him strategical freedom of
action, enable him to follow up any tactical success, and so to achieve results suffi
ciently decisive to influence the general military situation. To secure this rapid rate
of construction the force in Palestine should be reinforced by two Canadian railway
construction battalions, with all the mechanical equipment which they have with
them on the Western front. So essential is it that these skilled troops should come
at once that I have already urged most strongly by telegraph that they should be
despatched from France forthwith, and replaced there if necessary by other battalions
raised in Canada. With these, and adequate unskilled labour, it should be possible
to construct the main line at the rate of two miles a day, as against half a mile a day
with the more primitive methods at present in use, and to repair, with the least
possible delay, the Turkish railway, including the probable reconstruction of the
bridges in t h e T a r m u k Valley. There will also be a need for additional operating
personnel. I n so far as this cannot be furnished by Egypt, Mesopotamia, or India, I
suggest that a special appeal should be made to the United States, whose railway
operating personnel is probably as great as that of the rest of the world put together.
The scheme of standard gauge construction originally recommended by Generals
Campbell, Macauley, and Stewart provided for the carrying of the double track, now
nearly at Rafa, as far as Haifa, and was based on the assumption that the whole sup
plies of the force would be carried by rail from Egypt. This would have made the
force entirely independent of the coast ports, but would have involved for the advance
as far as Beirut an addition of 56 engines, 1,120 wagons, 127 miles of track, 1 con
struction battalion, and about 1,200 operating staff, as well as an additional
monthly consumption of 1,000 tons of coal. This is as compared with the alterna
tive proposal of suspending double tracking at Rafa, and supplementing the railway
by the landing on the coast of an average of about 1,100 tons a day.
At a conference which I held at Cairo on the 20th February, at which Admiral
Jackson, General Sir G. Macauley, and General Stewart were present, Admiral
Jackson informed me that, apart from a determined concentration of hostile sub
marine effort against him, he could undertake to land 1,100 to 1,200 tons a day, pro
viding he could supplement his present total of eighteen trawlers and six drifters
with certain additional small craft, more especially for mine-sweeping at Haifa and
for patrolling the net which he proposed to put out there. In view of this statement,
General Macauley and General Stewart both felt that there was no sufficient justifi
cation for demanding the large additional requirements in rolling stock, material,
and personnel involved in the policy of doubling the line to Haifa, and we accord
ingly decided to recommend that the doubling should not be carried out beyond Rafa,
which point has practically been reached. This decision was confirmed by the further
discussion I had on the subject with Commodore Unwin.
With regard to the manner in which the facilities for landing on the coast
should be utilised. Admiral Jackson was of opinion that it will be best to continue
the present practice by which ships come in the first instance to Egypt, and goods
for the force in Palestine are then transferred to smaller vessels, of about 2,000 tons
capacity, and escorted by trawlers up the coast. This was also the policy contem
plated by Commodore Unwin, who informed me that he had available, or could lay
his hands upon sufficient vessels of the required type, lighters and surf boats to cope
with the demand of such a service, at whatever point on the coast may be most con
venient, up to and as far as Beirut. The direct despatch of larger vessels from the
United Kingdom or Taranto to Haifa was not recommended by Admiral Jackson.
The capacity of Haifa for dealing with traffic would not justify sending whole con
voys there, and any other proceeding was uneconomical in "escorts. Even with a net
and mine-sweeping Haifa was not likely to be as secure as the Egyptian ports, and it
was therefore preferable only to expose smaller ships to these risks. Lastly, Egypt
was still, to a large extent, a distribution centre for other theatres, and this was a

convenient arrangement from the shipping point of view, which would have to be
modified if Palestine cargoes had to be kept more strictly separate.
These con
siderations appeared to me conclusive, at any rate as regards the immediate future.
At a later stage, when both Beirut a n d H a i f a are in our possession, it is possible t h a t
the joint capacity of these two ports may be found sufficient to w a r r a n t their develop
raent on a large scale, and may then justify the direct despatch of convoys. Such a
policy of developing these ports to their maximum capacity would undoubtedly mean
a very great shortening of our railway line of communications, and a corresponding
saving in rolling-stock and operating personnel for the further advance towards
Aleppo.
The question of inland water traffic in Egypt is closely associated with the whole
railway situation, in so far as it affects the capacity of the Egyptian State Railway to
assist the military traffic in Palestine with rolling-stock and personnel. Any assist
ance to this which could be made available from Mesopotamia in the shape of tugs
or other craft would correspondingly relieve the general Egypt-Palestine railway
situation.
The calculations of the railway and supply experts is that a force of 14 divisions
(10 infantry and 4 mounted) will require daily 27 trains of 175-215 tons average net
capacity; i.e:, 14 for supplies, 3 for carriage of construction materials, 3 for ammuni
tion and stores, 1 for railway coal, 3 for moving of troops, 1 passenger train, and 2
hospital trains. As the carrying capacity of a single line to Haifa is limited to an
average" maximum of 22 trains, that leaves 1,075 tons, or 5 trainloads, to be landed on
the coast. This appears to me a very ample scale of requirements, even allowing for
the high proportion of natives a,nd animals attached to the force. I n any case, it
does not take into consideration the possibility of securing any relief to the railway
situation from local supplies. Even a p a r t from the Hauran, with its great grain
growing capacity, it ought to be possible to turn to account the not inconsiderable
resources of Western Palestine, including the Plain of Esdraelon, more particularly
in the direction of fodder, which constitutes one of the largest items in the require
ments of the force.
Accepting, however, the standard of supplies asked for by General Campbell,
the following is the list of the total requirements, up to Beirut and Damascus, of
the programme decided upon ;—
Construction

Material.

Standard (4-/£. S^-in.) gauge track, 75-lb. rails. 261 miles.—
Of this 146 miles of track, sleepers and accessories are available, being
either already in the country or on the way; or 231 miles., if it is decided to
take up the existing railway from Alexandria to Dabaa.
Turkish 3-ft. h\-in. gauge, 50-Z&. rails.

40 miles.—

This is assuming that forty out of the eighty miles from H a i f a to Deraa
will have to be replaced.
There is, however, available in the country the
line from Ramleh to Beersheba, as well as such sectors of the line, e.g., Ludd
to Artuf and p a r t of the line Ludd to Tul Keram, as we may re-lay with
standard gauge.
This, amounting possibly to over sixty miles of track in
all, will be in hand for any excess of destruction of line above the antici
pated 50 per cent., and for repairs from Deraa to Damascus.
Skilled Construction
Troops.—
Two battalions of Canadian railway troops from France in addition to
skilled construction personnel already in Egypt.
W i t h these the construc
tion of the main line at two miles a day and the repair of the Turkish line
should be assured, provided that sufficient labour and material are on the
spot.
Engines
Standard

Gauge.

154 engines.

and

Rolling-Stock.

3,080 ten-ton w a g g o n s . -

These are additional to engines and rolling-stock now in use. Of the
waggons about 1,500 should be box trucks.
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Turkish

Line. 40 engines. 350 ten-ton waggons.—
This would enable twelve trains daily to operate on the line HaifaDamascus. These trains are calculated to maintain two divisions.
Operating

Personnel.

For the working of the main line to Beirut and of the Turkish line
a total addition of fifteen sections or 3,960 men will be required.
Coal.
Present monthly consumption for the railway is 6,000 tons. Another
4,000 tons will be required when the main line reaches Haifa, and 5,000
tons more when railheads reach Beirut and Damascus.
(D.)-UNSKILLED

LABOUR,

Both for railway construction and for the work of landing stores on the coast
a large increase in unskilled labour will have to be provided, estimated by General
Macauley for his requirements as an additional 19,500, and by Commodore Unwin
as an additional 3,000 men, or 22,500 in all. I t appears to me that by additional
recruiting for the Egyptian Labour Corps, which is doing admirable
work, by the transfer of all labour that can now be spared from Mesopo
tamia, by further recruiting, if necessary, in India, and by the fullest possible
utilisation of Turkish prisoners, there ought to be no difficulty in meeting the
above, or considerably greater demands. W i t h regard to the Turkish prisoners,
there are, I gather, still a considerable number of these in Egypt and Cyprus not
engaged on work of great importance, as well as some 4,000 at Salonika engaged
upon the construction of a railway line to Stavros, the whole or greater part
of whom may, I hope, soon become available. I n this connection I would like to
point out that both the capacity and willingness of prisoners to do good work
depends on their being given as full a scale of rations as is required to maintain
the energies of voluntary workers, as well as such other inducements as are custom
ary to stimulate their efforts.
1

( E . ) - L I G H T R A I L W A Y S AND ROAD T R A N S P O R T .
I t is essential to the strategic freedom of General Allenby's force that he should
be able to operate at a considerable distance from rail-head. H e has already in
Egypt, or on order, a sufficiency of 60-centimetre and 2-ft. 6-in. line and rolling-stock
(the 2-ft. 6-in. material previously earmarked for Mesopotamia but now counter
manded) to enable him to assist an advance and to maintain his forces over the
width of front required. But he will require a substantial addition to his road
transport organisation, and this has been estimated by General Campbell at ten
auxiliary Petrol Companies with workshops and personnel complete. I t should be
possible to obtain a portion of the above from Mesopotamia.
(F.)-AVIATION.
My inspection of the aerodromes at Heliopolis and Aboukir, as well as my
discussions with General Salmond, have strengthened my conviction that Egypt
is an eminently suitable place for air training, and that it should be the training
school, not only for the Air Service in the Middle East, but also for large numbers
of pilots intended for the European front.
Weather conditions as well as terrain are ideal for continuous training purposes,
and much relief could thus be given to the congested conditions of our aerodromes
in England. The possibility of relieving shipping difficulties in this connection by
establishing aerodromes in Crete and at Sollum on the African coast, which would
enable machines to be flown from England to Egypt, and perhaps also to Salonika
and Mudros both from England and Egypt, is, at any rate, worth examining.
As regards offensive operations, Constantinople, and to some extent also the
railway line and dumps in Thrace and Asia "Minor, supply suitable targets. The

aerodromes at Mudros and Imbros should be the centre of bombing squadrons
capable of carrying out continuous attacks by night and day against these objectives.
When the force is reinforced by an additional two divisions, General Salmond con
siders that he will require an additional two squadrons in Palestine (one R.E. 8 and
one D.H. 9). These and other proposals of General Salmond I shall discuss with the
Air Council and Air Policy Committee.
(G.)—SHIPPING.
The transfer to Palestine of troops, labour, and material from Mesopotamia,
once accomplished, should involve no appreciable recurrent addition of shipping.
Supplies and troops from India would have to come somewhat further, but a much
greater distance would be saved in the case of supplies and troops from the United
Kingdom. The only items of the programme advocated which involve heavy
initial demands for shipping are the additional aeroplanes, the ten auxiliary Petrol
Companies, and the requirement, based upon the standard of supply laid down by
General Campbell, of 154 engines and 3,080 waggons standard gauge, and forty
engines and 350 waggons 3-ft. 5^-in. gauge. These, or such reduced figure as may
be decided upon, would have to be in the country by the time the army reached the
line Beirut-Damascus. Only 64 engines and 1,280 trucks (subject to reduction as
above) are required as far as Haifa, or proportionately less if the advance to H a i f a
is completed before the two extra divisions from Mesopotamia are actually used in
Palestine. In either case it has been assumed that the total supplies landed at the
coast ports will not exceed'1,100 tons a day. After Beirut, the opening up of
that port and the further development of Haifa, may enable the rolling-stock then
available to sustain the further advance. A p a r t from the provision of rolling
stock, the only substantial recurrent items of increased tonnage necessitated by the
proposed operations are the coal for working the railway, additional railway or
port construction material above the requirements already referred to, and such
engineering and signal stores, ammunition, remounts and reinforcements, as are
involved in prosecuting active operations.
A considerable volume of shipping, 30 ships, sufficient for the transport of
1^ divisions, is at present kept in the Mediterranean for strategic contingencies.
Urgent as is the need for shipping in every direction, I would strongly urge that
this reserve be maintained. I n the first place, even if landing operations on a
large scale are not contemplated, minor landings at no great distance from the main
advance along the coast may in certain contingencies exercise a most important
effect upon the operations. From a broader point of view, the possibility of being
able in an emergency suddenly to transport additional troops to Palestine from
Mesopotamia or Salonika, or from Palestine to either of those theatres, is of the
greatest importance, and constitutes both a valuable safeguard and a potential
enhancement of our offensive power in the whole Eastern theatre of war, where, in
spite of submarine risks, we enjoy the advantage of a system of inner, or at any
rate more rapid, lines of local intercommunication as compared with our enemies.
Lastly there are political contingencies, such as a Turkish request for rapid help
to secure Constantinople against a Bulgar attack, i n the event of Turkey abandon
ing the German alliance, which it will not be wise to leave altogether out of sight.
( H . ) - P O L I C Y ATSTD STRATEGY.
The note of the Military Representatives to the Supreme W a r Council on the
campaign of 1918 laid special stress on the necessity t h a t strategy and policy should
go closely hand in hand in the operations against Turkey. I have discussed this
matter fully with Sir R. Wingate, with General Allenby, General Clayton, Colonel
Storrs, and others, and have no hesitation in endorsing the view taken by the
Military Representatives as to the importance of a careful adjustment of our
political to our military action. There are, in this connection, several points which
require careful watching. I t is essential in the first place, that nothing should be
done which might upset our Arab Allies, whose military usefulness is being
increasingly felt, and may assume yet greater importance as we get in touch with
the Hauran and the powerful tribes east of Damascus. The Turks are working
hard to detach them from us, and are making the most of the openings afforded them

by our declaration with, regard to Zionism, and by the publication of the SykesPicot agreement. With regard to the former, it is important that we should make
it quite clear that the reservations in the declaration with regard to the rights of the
existing population of Palestine are seriously meant. We should, in any case, avoid
anything savouring of an active carrying out of Zionist schemes in Palestine till
we can give the Arabs an earnest in practice, as we advance, of our good faith
towards them by our recognition of their position in Damascus and Syria generally.
This, of course, raises, in the most direct form, the question of the Sykes-Picot
agreement of May 1916, and of the effect of its publication upon the Arabs. This
document has undoubtedly been taken by the Arabs as implying the conversion of
a great part of Syria, including the whole coast region, into a French Colony, and
this has greatly increased the distrust of our Allies which, for one reason and
another, the Arabs have already entertained. Nothing could help our prospects
more in that respect than an explicit disavowal by France of such designs, or of
any ambitions beyond that of exercising a helpful guidance in the building up of
a self-governing Arab community or group of communities. I t will be no less
necessary, before long, to make up our minds clearly as to what is the maximum of
concession which we can afford to make to the Turks for the sake of a separate
peace, without abandoning the general policy to which we are already committed
with regard to the Arabs.
As regards the Turks themselves, our soundest course must be, while hammer
ing their armies, to bring home to them by every means, public and private, that we
do not mean to deprive them of Constantinople or of any part of their present
Empire in Europe as well as in Asia, in which the Turkish race forms a majority,
and that we are willing to concede economic and financial terms which would enable
a Turkish national State to start after the war with a good prospect of attaining
economic independence and prosperity.
It is by no means impossible that the
stress which German propagandists have laid upon Turkish nationalism in the
interests of the so-called Pan-Turanian movement may not, in the end, have served
a useful purpose by inducing the Turks to acquiesce more easily in the substitution
of a Turkish national State for the present Ottoman Empire. The most serious
difficulty in the way of any actual move for peace on the part of the Turks them
selves is their realisation that any revolution aiming at peace might expose
Constantinople to the danger of seizure by a German-Bulgar army before the
Turkish forces themselves could be withdrawn from, the front to defend it. This
may necessitate on our part, not only connivance at the withdrawal of Turkish
troops from in front of us, but even, in certain contingencies, prompt military and
naval intervention at whatever point our sympathisers among the Turks may most
need it.
(I.)-CONCLUSION.
In conclusion I wish to express my very great indebtedness to Brig.-General
Stewart,' Colonel W. Kirke, and Lieut.-Colonel L. S. Amery for the invaluable
assistance they have given me in my work.
I attach hereto copies of the principal telegrams I addressed to the War
Cabinet and the Chief of the Imperial General Staff, notes of my conferences with
Admiral Jackson and Commodore Unwin, as well as recommendations of Generals
Marshall and Gillman in regard to the Mesopotamian campaign. General Gillman
wrote his report before my discussions with him, and it is interesting to note by what
reasoning he and General Marshall arrived independently at the same conclusions
as myself in regard to the further prosecution of that campaign.
J . C. SMUTS.
2, Whitehall Gardens, S.W.,
March 1, 1918.

ANNEX
From General Smuts to Chief Imperial

I
General Staff, War Office, London.

(Despatched from G.H.Q., Egypt, on 15th February, 1918.)
A,

o

February 15.
Please communicate the following to Sir Maurice Hankey for information of
War Cabinet.
Begins. I have discussed following plan of future operations in Palestine and
Mesopotamia with Allenby, who is in agreement with recommendations set out
below. I unexpectedly had advantage of meeting at Alexandria, General Hopwood,
Maude's Chief General Staff, and discussing situation in Mesopotamia with him.
He also appeared personally to favour following proposals. Gillman, Marsh all's
Chief General Staff, will arrive at Cairo on the 20th February, and I am anxious to
l)e in position on his arrival to settle and explain both to him and Allenby future
policy to be followed in Syria and Mesopotamia. As I hope to leave Egypt on
Thursday, 21st, on my return journey, it is considered desirable that W a r Cabinet
should consider my following recommendations as soon as possible and authorise me
to state definitely to them before leaving policy of Cabinet in regard to these
campaigns. Thereafter Chief Imperial General Staff could follow up the matter
with formal instructions.
It is impossible to continue the offensive on both Syrian and Mesopotaniian
fronts as neither force is separately strong enough to go far enough. One force
will have to go definitely on the defensive and feed the other with reinforcements of
everything surplus to its reasonable requirements for defence. Mesopotamia Force
is one which should become purely defensive, because of its excessive distance from
Aleppo, the danger of lengthening the lines of communication, its excessive require
ments in railway construction along both the Euphrates and Tigris, and danger to its
right flank if it proceeds beyond Mosul. I t has at present very strong defensive
positions both on Euphrates and on Tigris, between Samara and Baghdad, as well as
further north on Jebel Hamrin,' which positions can be held with reduced forces.
Route from Mosul to North-V/estern Persia should be closed by small detachments
working in conjunction with local tribesmen and levies at present being organised by
Dunsterville. Marshall has six infantry divisions, three cavalry brigades, and four
teen battalions of L. of C. troops. Of these two infantry divisions, including 13th
Division, consisting of British troops, together with one Cavalry Brigade, should be
definitely earmarked for Allenby and transferred to Palestine front. This also
applies to six batteries of howitzers from Italian front now in Mesopotamia.
Allenby will then have ten infantry divisions, one Indian cavalry division now
coming from France, and one cavalry brigade from Mesopotamia, in addition to his
present three mounted divisions. With these he will be prepared to undertake as
vigorous an offensive as progress of railway construction and physical conditions
will permit. His plans will include (a) an immediate advance to the Jordan, and
thereafter the demolition of the Hedjaz railway so as to isolate Turkish Medina
force and support A r a b s ; (b) an advance as soon as -weather conditions permit
towards Haifa and Tiberias line; (c) construction of broad gauge railway at rapidest
possible rate to Haifa and thence northward along the coast to Es Sur or Tyre and
Beirut, or further to most convenient point from which to turn Damascus position
through the mountains. This may have to be through Tripoli-Horns gap. His main
force will advance with this railway and Haifa Tyre Beirut, and all convenient ports
will be developed en route to assist his transport situation; (d) restoration and.
repair of Turkish line from Haifa via El Fule and Yarmuk to Hedjaz railway in
order to support smaller column which will follow this route towards Damascus, and
in conjunction with Arabs and Druses occupy H a u r a n area. This second column
will move some distance behind the main force and avoid counter-attacks in superior
iorce by the enemy. Other smaller forces will operate through hills of Galilee
towards the north of Lake Tiberias. The advance of the main column along the
coast will facilitate supplies, will.be protected on the right flank by the mountains
witn friendly population, and should render it impossible for enemy"to hold on long
m strength to any centre in the interior such as Deraa or Damascus, as his retreat
will be thereby endangered.
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Allenby will be more than able to deal with whole present Turkish force in
Palestine and Syria if his above strength is maintained in drafts.
Nineteen or
twenty battalions are being formed for him in India, but it is a serious question
whether, in addition to these, every effort should not be made to keep all his white
battalions intact and as full as possible with drafts from home. Hope to send rough
estimate of requirements later. As this northern advance proceeds and enemy force
increases on Syrian front and weakens on Mesopotamian front, Marshall could still
further reinforce Allenby, and this seems to me the only way in which the two
campaigns could be effectively co-ordinated.
The reinforcement of Allenby by
African troops from Eas£ Africa or the Congo, more particularly for use in the
tropical Jordan valley, and, perhaps, also eventually from Salonika should be borne
in mind. The total Turkish forces in all theatres are, of course, still considerable,
but it should be borne in mind that the single railway line through Asia Minor is the
limiting factor to the numbers which the enemy can bring to and supply on the
Syrian front. Allenby 's most serious difficulty in rapid advance will be railway
construction and transport. I am sending separate telegrams to W a r Office giving
details of his requirements in these respects based on joint advice of Generals
Campbell, Macauley, and Stewart. To summarise their recommendations, Allenby
will want for transport ten additional auxiliary petrol companies with workshops
and personnel complete. Construction of standard gauge railway at rate of two
miles per day with double track as far as Haifa and single track from then onwards,
together with repairs of Turkish railway from Haifa on to and including Hejaz
railway, will require two battalions of Canadian railway troops, and many thousands
of unskilled labour. Two Canadian battalions could only come in time from those
already in France, and I urge most strongly that this be ordered at once, and that
they should be replaced, if necessary, in France by fresh battalions recruited in
Canada.
Every effort will be made to utilise Turkish prisoner labour and to recruit
additional unskilled labour in Egypt and locally, but the possibility may have to be
faced that part at any rate of additional requirements will have to be met from
India. All railway construction in Mesopotamia should be definitely stopped, and
all available labour, skilled and unskilled, as well as material, should be transferred
to this front. As regards additional railway track, locomotives and waggons, I was
assured by Sir Guy Granet in Rome that they could be supplied provided he is advised
ii time to make necessary arrangements.
Of total requirements wired separately, certain amount can be found in Egypt
or has already been indented for by General Macauley. About these I hope to send
another wire in a couple of days. The balance will have to be found by Granet. I
am personally in doubt about necessity of doubling standard track as far as Haifa.
I t must be remembered that in proportion as ports above-named can be effectively
developed, advantage of double track and demand for rolling stock will be reduced.
Admiral Jackson is sanguine that both Haifa and Beirut can be developed for a very
good rate of traffic. Large demand of coal for military should be met from South
Africa via the East Coast as much as possible.
I t must be realised by the War Cabinet that the policy indicated above will
entail a large initial and some permanent increase in tonnage as compared with
purely defensive policy. I t is with object of enabling shipping requirements to be
calculated that I am sending fullest possible estimates of main requirements.

ANNEX

II.

From General Smuts to Chief Imperial

General

Staff.

X. 6.

February 15.
I n connection with my wire X. 3, following estimate of additional railway
requirements has been agreed upon by Macauley and Stewart.
Begins.
75 lb. 4-/£. S^-in. gauge track.
Miles.
Doubling the line from Rafa to Lud d ...
...
...
64
Single line Ludd to Artuf ...
...
22
Double line Ludd to Haifa ...
...
143
...
oo
...
-
Single line Haifa to Sur
...
...
65
...
...
Single line Sur to Beirut
...
...
13
...
...
Single line Karm to Beersheba
...
25
...
Complete doubling from Kilo. 164 t o Rafa
...
3
...
...
Completing Sukhereir Branch
Total

388

If no doubling is done beyond Rafa 261 miles will suffice.
Rolling-stock

and

Engines.

Rate of construction assumed to be two miles per day, and half a train a day
allowed for private stores for Jerusalem.
Trains.
Total number of trains daily for double line ...
...
30
Locomotives required for double line—
60
60
40
50

between Kantara and
from Ludd to Haifa
from Haifa to Sur
from Sur to Beirut

Ludd
...
...
...

...
...
...
...

...
...
...
...

If single line only
beyond Rafa.
...
20
...
44
...
40
...
50

Total. 210 engines.

154

These are in addition to all engines now in use.
For doubling as above—
10-ton waggons—
1,200
1,200
800
. 1,000

Kantara to Ludd
Ludd to Haifa
Haifa to Sur
Sur to Beirut

...
...
...
...

...
...
...
...

...
...
...
...

If single line
beyond Rafa.
...
400
...
880
...
800
...
1,000

4,200, of which 1,500 should be
box trucks.
These waggons are additional to the waggons at present in use.
hospital trains will be wanted.
Turkish

3,080
Two more

Line.

3-ft. h\-in. guage.
Assuming that 50 per cent, of the track and all bridges are destroyed.
Distance from Haifa to Deraa, 80 miles: so 40 miles 50 lb. track is required.
The number of trains required on this line is 12 trains daily. This requires 40
engines, and 350 10-ton trucks to operate the line from Haifa to Damascus. These
trains are calculated to maintain two divisions.

Construction

Troops.

4-ft. 8^-in. line.
Assuming construction to proceed at the rate of two miles per day, required at
the broad guage railhead 1,500 skilled construction men, besides construction com
panies at present in Egypt.
Turkish

Line.

1,200 skilled construction men.
This would mean two battalions of Canadian railway troops in addition to the
construction personnel already in Egypt,
R. 0. D.
For
,,
,,
,,

30 trains from Kantara
30
,,
,, Ludd
30
,,
,, Haifa
30
,,
,, Sur

to Ludd
,, Haifa
,, Snr
,, Beirut

...
...
...
...

want
,,
,,
,,

Total

5 extra sections
5 ,,
,,
2 ,,
,,
3 ,,
15 sections,

or 3,960 men, in addition to all those already in Egypt.
Coal, if doubling beyond Rafa is to be done.
At present railways are using up to 6,000 tons per month. The increased
number of trains and increased distance to Haifa will necessitate an addition of
4,000, making 10,000 tons per month, and to railhead another 5,000.
The above figures are all based on the assumption that all supplies and stores
for the army would be moved up by rail.
If all line is single beyond Rafa 14,000 tons will suffice, and the navy will have
to land 1,075 tons daily near railhead, wherever that happens to be.
Of the above quantities of permanent way materials, a certain amount are
already on order, and a further amount can be provided from Egypt. Details of
these will be cabled in a few days.
To recapitulate, if all line beyond Rafa is single, as far as Beirut, the following
will be saved:—
Track
Locomotives
Waggons
Construction

...
...
...
troops

...
...
...
...

...
...
...
....

...
...
...
...

...
...
...
...

127 miles.
56
1,120
1 battalion.*

Ends.

ANNEX

X. 12.

End of message.

III.

From General Smuts to Chief Imperial

General Staff.

February 20.
Begins. A t a Conference which I held to-day with Admiral J ackson and General
Macauley, the relative advantages of the following main alternatives were con
sidered: (a) doubling of the railway to Haifa, (&) doubling to Rafa only, and
dependence on coast ports for balance of requirements, a minimum average of 1,000
tons per diem. I t was decided to adopt the second alternative, it being understood
from Admiral Jackson that he could guarantee landing the above amount subject
to some addition to his present total of trawlers and drifters now operating on the
coast. This decision involves adoption of smaller programme of rolling-stock,

* T w o b a t t a l i o n s will still b e r e q u i r e d ; t h r e e w o u l d h a v e b e e n r e q u i r e d for double t r a c k p r o g r a m m e .
T h i s w a s n o t q u i t e clear in t h e t e x t of t h e t e l e g r a m .

material, and personnel, referred to my telegram No. X. 5, of the 15th. W i t h refer
ence to your telegram 52606, para. 1, to meet 261 miles shown as required in my
statement, there are already available in country 146 miles* 75-lb. rails with sleepers
and other accessories, in addition to 85 miles of line Alexandria to Debaa. P a r a . 2:
Any addition over amount already estimated can be got by taking up Turkish line
further south. Para. 3: Two construction battalions will cover revised requirements.
Para. 4: One in a hundred. Para. 5: 22 trains. Para. 6: Personnel asked for
included maintenance. I t was calculated for double standard line and did not
include Turkish line, but would cover single line plus Turkish line.
Ends.
ANNEX

General Smuts

X. 13.

End of message.

IV.

to Colonel

Hankey.

February 21.
Begins: Have discussed Mesopotamia situation fully with Giilman. Marshall
agrees that he can release two more divisions if he remains on defensive on present
front. Gillman sees no difficulty about also releasing one cavalry brigade.
If
Marshall has to move to Mosul he will want all his present force. B u t Gillman
considers my proposal best on the whole. Mesopotamia will also help Palestine
with unskilled labour not now required to continue Euphrates railway.
There is now I hope no difficulty in sanctioning my proposals. I leave here
to-night and Alexandria to-morrow. Ends.
A N N E X V.
Methods by which the Force in Mesopotamia can Co-operate with the Force in
Palestine, and Operations possible in Mesopotamia.
Memorandum

by Major-General

W.

R E F . M A P OF EASTERN TURKEY IN A S I A ,

1. Three Methods

of

Gillman.
1/2,000,000.

Co-operation.

There are three ways in which our force in Mesopotamia can assist that in
Palestine—
(a.) By advancing up the Euphrates,
(&.) By advancing up the Tigris,
(c.) By transferring p a r t of the force to Palestine.
The first method would, on our reaching Meskene (east of Aleppo), have a
direct effect by threatening the Turkish line of communication in Palestine.
The effect of the second method would be rather of an indirect nature, and
would consist in taking or threatening Mosul, and in retaining in that area the
Turkish troops now opposing us, as well as possibly in drawing off others in order
to stop our further advance. I t would compel the Turkish forces now operating
between the Jebel Hamrin and Lake Urmia to fall back northwards from the
Persian frontier, thus facilitating any developments we may wish to initiate in
that direction.
The third method needs no comment.
2. Railway

Problems.

In the first two methods the underlying difficulty is one of railway construction
and of the supply of locomotives and rolling-stock, more especially' of standard
gauge which are, it is understood, obtainable only in England, where the demand
* As a m a t t e r of fact, fifty-nine of t h e s e w e r e still en route w h e n t h e t e l e g r a m w a s s e n t
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at present is greatly in excess of the supply. I t would appear advisable, therefore,
to make the railway situation clear before the merits and demerits of the above
methods are discussed.
(a.) Standard

Gauge.

There are 106 miles of standard gauge track in the country, and 44 more "are
on order in India.
Tigris Route.—As far as the Tigris route is concerned, a further 50 miles of
track would enable us to join Samarra with Mosul. The rate of laying this track
is problematical, but up to the Jebel Hamrin it should be possible to lay a surface
line at the rate of 1 mile a day. Be3 ond that ridge the ground is more broken,
and it is doubtful if more than half-a-mile a day could be counted on.
As an
approximate estimate, it may be assumed that the track to Shoreimieh would be
laid in two months and to Mosul in about nine months.
In rolling-stock, we have enough to work the line up to Shoreimieh, and it is
calculated that for the working of the whole line to Mosul an extra 18 locomotives
and 180 trucks would be required, two-thirds of that amount being sufficient for
supply as far as the Greater Zab.
Euphrates Route.—As regards a line along the Euphrates, Meskene is about
700 miles from the nearest point of the Busra-Nasrie railway and about 400 miles
from Feluja. The line to Nasrie is laid on standard gauge sleepers with heavy
rails, and could be used for this gauge with little trouble if required.
Assuming that work began simultanously at Feluja and Nasrie, and that a
surface track along the desert could be laid at the rate of 1 mile a day, a period
of 400 days must elapse before the track reached Meskene, during the first 300 days
of which all the material required at Feluja and beyond must come up the Tigris
to Baghdad and be forwarded thence by rail.
Each mile of track requires 300 tons of shipping, which means that approxi
mately one-seventh of the total tonnage now landed at Baghdad would for a period
of 300 days be utilised in supplying this railway material.
The difficulties of obtaining the necessary locomotives and rolling-stock in
England, and the shortage of shipping, would in any case appear to prohibit the
idea of constructing a line of this gauge at the present time.
r

(b.) Metre

Gauge.

135 miles of metre gauge are in the country or on order, and it is estimated
that 100 miles per month can be turned out in India. Rolling-stock should also
be available in that country. Each mile of track requires 250 tons of shipping, so
that the problems of shipping and of forwarding up river would be lessened but
little as compared with standard gauge plant, The time taken to lay the line would
be approximately the same.
a

3. Deductions

from Railway

Considerations.

Owing to the time required to lay the track, and to the difficulties of supply,
it does not appear possible that any line up the Euphrates can be completed in time
to enable direct assistance to be given to the force in Palestine before April 1919.
As regards the line to Mosul t h e continuation of a standard gauge track beyond
Samarra presents no difficulty except as regards the extra locomotives and rolling
stock required. An addition of 12 engines and 120 trucks would enable railhead
to be established opposite the junction of the Tigris and Greater Zab by the end
of October 1918.
The question of a further continuance of the line either into
Mosul or on to Nisibin must be a matter for subsequent decision based on the policy
at the time and on the rolling-stock available. No outside labour would be required
for laying any line.
4. Various Offensive
(a.) An Offensive to the

Measures.

North-East.

To the north-east our policy has recently been affected by the necessity of
keeping the road open to Kermanshah, and to possible developments in Northern
Persia. For these reasons, we have lately occupied Kasrishirin, which is inside the
Persian frontier, and have placed small posts to guard and keep in repair the
Kermanshah road as far as the Tak-i-Girrah Pass.

The Turks occupy Kifri and have posts along the right bank of the Diala as
far down as Kara Tepe. Their line of supply and of retirement (as obtained from
captured documents) is via Tuz Khurmatli—Kirkuk—Erbil.
A railway runs to the Jebel Hamrin a few miles north-east of Shahroban.
It was originally 2-ft. 6-in. gauge, but as metre gauge track arrived it was sub
stituted for the narrower gauge, and the line is now (1st February) metre gauge
as far as Bakuba, and will be continued as such to Khanikin. The 2-ft. 6-in. track
is being laid northwards from Bakuba to feed the troops on the Deli Abbas-Sindia
line, and it is under contemplation to continue this line up to the vicinity of the
Band i Adhaim Pass in case it is decided to take and hold Kifri.
The advantages of taking Kifri would be to drive the Turks further away from
the Persian frontier, to make use of the coal mine, and to make good the initial
stage of a subsequent advance on Mosul. There is ample water on the Kifri-Erbil
road, and it would be used by one column while another moved up the Tigris—see
sub-paragraph (b) below.
(b.) An offensive^to the North.
U p the Tigris a standard gauge line runs from Baghdad as far as Samaria.
At Ashik our defences are strong, and are echeloned back in depth as far as Beled.
It is also at Ashik that the River Tigris may be said to leave the foot hills and
enter the plain of Irak, so that we are now in a position to control the flood waters
of that river. As far as the Jebel Hamrin the country has no agricultural future
owing to difficulties of irrigation, and above Samarra the rocky bed of the Tigris
renders it unsuitable for navigation.
There are at present no Turks other than patrols south of the Jebel Hamrin,
and there is in consequence no difficulty in advancing to Tekrit and conveying
supplies there during the dry weather, but if a further advance is decided on, the
railway must be pushed forward as our troops advance. The Jebel Hamrin is
held strongly, and unless it is intended to push on to Mosul, there does not appear
to be any object in driving the Turks off that ridge in the vicinity of Shoreimieh.
We do not gain much by pushing our line, which runs from just north of Deli Abbas
to Ashik, on to the line Kifri-Kala Jebaar.
Mosul is the headquarters of the Turkish 6th Army under Halil. This com
prises the 13th and 18th Army Corps, the former being in the area Kifri-Erbil, and
the latter in the area Shoreimieh-Bilalik. Their total strength is about 18,500
rifles, 131 guns, and a proportion of other arms. There are in addition 2 frontier
battalions in the vicinity, one at Sulaimania and the other near Row anduz.
The capture of Mosul, coupled with the defeat of HaliPs army, would be a
great blow to Turkish prestige, and would deny to the enemy a large and fertile area
from which they have hitherto drawn the bulk of their foodstuffs. I t would affect
seriously, if not put a stop to, Turkish interference in the country between the
Jebel Hamrin and Lake Urmia, and would cause the withdrawal of Turkish troops
from the proximity of the Persian frontier.
To enable an advance on Mosul to be carried out, it is essential that the railway
up the Tigris should be pushed forward at least as far as the Greater Zab, as both
the column moving up the Tigris and that moving north from Kifri would be fed
from it by means of auxiliary methods of supply, such as Ford van companies and
mule columns.
The disadvantages of capturing Mosul are that it would entail our holding a
very acute salient with an increase to our already long lines of communications, and
by bringing us nearer Turkish, railhead would facilitate their powers of supply
and reinforcement from the west.
r

(c.) An Offensive towards Hit.
The Turkish troops near H i t amount to 3,250 rifles, etc., and 1,650 more rifles
may be on their way. A scheme for capturing the town has been prepared, and
should give no difficulty. The capture of the garrison, which is chiefly aimed at,
is a more difficult problem, as the Turks are now very much on the alert, and are
not likely to be surrounded again as they were at Ramadie.
At Ramadie we are in a position to control the flood waters of the Euphrates.
By going on to H i t we gain possession of the bitumen wells in the intervening
area, and the rocky river bed through which the Euphrates enters the Mesopotamian
plain, which may be of use in subsequent bridging operations.
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CONCLUSION.
With the troops and means available, the Mesopotamian Force can push
forward, though not simultaneously, to Kifri, Tekrit, and Hit, but owing to the
difficulties connected with supply, it may not be possible to stay in these forward
jDositions till the present railways are-extended.
No serious opposition against these advances is expected from the Turks. Our
troops will, however, be called upon to prepare a new defensive line at the com
mencement of the hot season.
With the railway material at present available, General Marshall considers
that he can push forward the standard gauge line up the Tigris as far as Shoreimieh,
and a small gauge line due north to the Jebel Hamrin from Bakuba. He can then
seize and hold the line Kasrishirin-Tuz Khurmatli-Lesser Zab, and at the same
time spare one division for operations elsewhere.
Given priority of railway rolling-stock to enable a line to be worked as far as
the Greater Zab or beyond, he is prepared to go on to Mosul, but in that contingency
he cannot spare a division from his force.
If a purely defensive policy is laid down for his force, he. considers that he can
hold with four divisions the ground he now occupies against the enemy at present
ojiposed to hiih, thus sparing'two divisions for service elsewhere.
(Signed)

W. G I L L M A N ,
Major-General,

C.G.S.

February 6, 1918.

ANNEX

VI.

Notes on a Conference held at Cairo on the 20th Febmary, 1918, with Admiral
Jackson and General Macauley on Policy of Railway and Sea Transport for
the Force in Palestine.
1. The relative advantages of the following main alternatives were first con
sidered
(a.) Doubling of the railway to Haifa.
(&.) Doubling to Rafa only and dependence on coast ports for balance of require
ments, a minimum average of 1,100 tons per diem.
I t was decided that the second alternative would be preferable if Admiral
Jackson considered that he could guarantee the naval portion of the programme.
This he thought he could do with his existing trawlers and drifters.
2. I n regard to the policy decided upon, two further alternatives were then con
sidered—
(a.) Continuance of present system by which all ships were taken in the first
instance to one of the Egyptian ports, and cargoes for Syrian ports then
transhipped into vessels averaging 2,000 tons.
(b.) Possibility of running ocean-going steamers direct into Haifa, and so saving
transhipment in Egypt.
Admiral Jackson preferred the first alternative for the following reasons:—
(i.) Economy in escorts. Ships were moved to Egypt on the convoy system,
which would not be economical in the case of Haifa, as it would mean
great delays in unloading, and would also expose valuable ships unneces
sarily to submarine attack,
(ii.) Convoys to Egypt conveyed stores not only.for Palestine but for Mesopo
tamia-, Salonica, &c. The loading of ships to proceed direct to Haifa
might add further complications, and therefore delay.

3. Admiral Jackson stated that he thought he would be able to land the
required amount of stores at H a i f a with his five existing transports, and could
protect them, given additional trawlers and drifters.
Note.—With regard to the guarantee mentioned in para. 1, Admiral Jackson
wishes this to be considered as subject to the proviso that there is no hostile activity
to prevent the naval programme being carried out, in the absence of which he
-considers that the minimum average can be attained.

ANNEX VII.
Memorandum of Conference between General Smuts and Commodore
Unwin,
P.N.T.O., Eastern Mediterranean, at Taranto, on the 25th February, 1918.
With reference to the question whether the doubling of the railway line beyond
Rafa could be avoided if the landing of an average of 1,100 tons a day on the coast
could be assured, Commodore Unwin said that he could give a reasonable assurance
as far as he personally was concerned, but could not, of course, assume the responsi
bility which properly belonged to higher authorities.
I n his opinion, he could land
at least 2,000 tons a day, and, indeed, 3,000 a day, on one beach when weather per
mitted. There was always risk of work being stopped for a week or ten days by
weather. From the experience of last summer it might be estimated that work would
be stopped six or seven days a month during the summer months. I n view of the
above, he considered that a minimum of 1,100 tons could be reasonably assured.
I n respect of the number of days on which supplies could be landed, Jaffa was
better than Nahr Sukhereir, and H a i f a would be considerably better than either.
Commodore Unwin suggested that if cribs were built in Egypt and sunk in continua
tion of the projection of Mount Carmel to form a breakwater, landing at Haifa might
take place almost continuously.
Piers, though advantageous, were not necessary at
Haifa, as landing could be managed from surf boats, but a breakwater, if feasible
from an engineering point of view, w ould be a great advantage. *
Beirut was much better than Haifa, and could, in his opinion, be developed up
to a maximum of 4,000 tons a day.
As regards craft, he had, or could lay his hands upon, sufficient surf boats and
lighters. He proposed to use 9 vessels fr r transport, 3 of which would be discharg
ing, 3 loading, and 3 in transit.
This would allow for a proportion being out of
action at any one time.
Some of thesf: would be L. lighters (dismantled sailing
vessels), which could be towed, and which he thought might, if the naval authorities
approved, sail without escort, as they were of little value beyond the cargo they
carried. To carry out this general programme effectively it was necessary that ships
should not be held back for want of escorts or cargoes.
As regards labour, Commodore Unwin was entirely willing to fall in with
General CampbelFs suggestion that he should have his own own labour. A t present
he had some 2,000 men, but would require a total of 5,000. This would enable him
to put stores right up to the dump, as at present, without the necessity of employing
any M.L.O.'s staff.
H e would be well satisfied if Turkish prisoner labour were
allotted to him for the purpose; the military authorities could decide whether they
preferred that the Turkish prisoner labour should be used in Palestine or at Kantara.
In the latter case the Egyptian Labour Corps there would be released for Palestine.
The prisoners would in either case remain under the military authorities for pur
poses of discipline, but he suggested that the P.N.T.O. should be free to fix rates of
pay, gratuities, and scales of rations to stimulate good work.
This labour did not
include the 600 surf boatmen, for which work he doubted if the Turks were suitable^
He would, in fact, have to call upon Egypt for another 600 of these.
x

;

o
* G e n e r a l S t e w a r t considered t h a t t h e r e w o u l d b e u o difficulty in p u t t i n g d o w n s u c h c r i b s ,
rock, a t any r a t e o u t t o a d e p t h of 30 feet.
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Mr. Churchill circulated a tank programme for the period between the 1st
February, 1918, and the 31st March, 1919* and stated that by April 1919 the pro
duction, as shown under that month, could be continued indefinitely. H e added that
it was a programme which indicated development towards the beginning of July
next, but extending more rapidly in the later months of 1918 and the earlier months
of 1919. He stated that the programme had been prepared in relation to the steel
and steel-plates required by the Admiralty, as set out in their Paper of the 8th
January last, which covered, as far as plates were concerned, the Admiralty require
ments both as regards merchant shipbuilding and warship construction. Mr.
* Owing- to the highly secret nature of this document it has not been included in the Minutes, butjs
kept for record in the offices of the War Cabinet.

Churchill mentioned, however, that the Admiralty were at present not using the
plates that had been allotted to them. A t the present moment they had a surplus
stock of approximately 80,000 tons of plates. Mr. Churchill asked that the Admiralty
might hand back for the use of tanks 1,500 tons a week out of this surplus of four
weeks' stock, and mentioned that such a release would only mean a reduction of one
week's reserve in 14 or 15 weeks' time.
Sir Eric Geddes was of opinion that the figures as stated by Mr. Churchill were
based on a fallacy, and it was not correct to say that the piates in hand were a
reserve, though he admitted the Admiralty had at present a four weeks' floating
working stock. He further admitted that during the last six weeks the available
supply of plates had exceeded the amount which had been put into the ships, but, he
added, that at the present moment the use of plates in shipbuilding was increasing.
Sir Eric Geddes drew attention to the fact that he had asked, in all, for 2,350,000
tons of steel for all purposes; i.e. for mercantile and warship building and
armaments. On this figure of demand, the Committee on the Restriction of Imports
had decided that a cut should be made, in consequence of which the Admiralty had
succeeded in reducing their requirements to 2,100,000 tons, which the Ministry of
Munitions had asked might be reduced to 2,000,000 tons. The W a r Cabinet, how
ever, had said that the Admiralty should carry on their existing programme without
alteration, and that if, later, they experienced difficulty in obtaining the necessary
material, they should bring the matter to the W a r Cabinet ( W a r Cabinet 347,
Minute 11). Sir Eric Geddes interpreted the figures in connection with the tank
programme as follows: The original tank programme required in 1918,. approxi
mately 60,000 tons of steel. To this there was recently added for an extended tank
programme 34,000 tons of steel. I n addition to this there was a steel demand in
the Anglo-American Tank agreement under which we provided the steel for the
plates, and we were to be recouped for the same from America in kind. This recoup
ment, however, was chimerical, as the Americans had no tonnage surplus, but a great
deficiency of tonnage for their own-needs, and it was quite certain that any steel we
put into the American tanks would not be refunded to us in advance on the ton for
ton basis of the agreement. The total of these three requirements of steel for tanks
was 127,000 tons; but by the programme now put forward this latter total had been
increased to 193,000 tons, which meant that, whereas the supply of steel at" present
allotted to tanks by the Steel Allocation Committee was at the rate of 46,000 tons per
annum, another 147,000 tons was now asked for. Sir Eric Geddes said, however,
that the Admiralty had no objection to raise against the extended tank programme,
provided that the Cabinet authority stood for them to receive the 2,100,000 tons* of
steel required for the Admiralty programme as a first provision. He urged that ship
building must be the first consideration, and he believed that it would be possible to
make up the arrears in mercantile shipbuilding which would necessitate any arrears
of steel being made Up.
y

The Prime Minister said that if in any months a conflict arose out of the
demands for material for shipbuilding or for tanks, shipbuilding must come first,
and tanks, or something else, must suffer, but certainly not ships.
Lord Derby asked whether it was intended that steel for British tanks should
come before steel required for what was termed the Anglo-American programme.
Mr. Churchill admitted that such would be the case as regards the original tank
programme. He mentioned that, owing to the nature of the present operations on
the Western front, 10,000 tons of shell steel was being saved weekly in France, and
that, in addition, during the month of January shipping had been provided for
50,000 tons more steel than had been anticipated; he therefore hoped that there
would be no difficulty in meeting the 2,100,000 tons, asked for by the Admiralty in
lieu of the 2,000,000 that had previously been recommended by the Ministry of
Munitions. Mr. Churchill urged, however, that he might, during the next few weeks,
be allowed: to draw upon the Admiralty reserve of steel plates, in order to expedite
his tank programme as much as possible.
Colonel Stern mentioned that under the terms of the Anglo-American agreement
the Americans had priority after the existing tank programme, and before any
extended tank programme.
Lord Derby strongly objected to such an interpretation.
* This 2,100.000 tons for A d m i r a l t y r e q u i r e m e n t s includes ships of all kinds, a r m a m e n t , mines, p a r a v a n e s , .
; o t t e r s , a id extensions of s h i p y a r d s a n d w o r k s , t h e o n l y r e q u i r e m e n t s n o t included a r e t u b e s a n d w i r e .

Colonel Stern continued to the effect that ho had received information that the?
plates were ready in the United States of America, and the Inter-Allied Council
were being asked to provide shipping.
Mr..Churchill added that the United States programme begins from J u l y or
August onwards, that the bulk of his new programme did not operate until next year,
and that if the Americans would provide the plates it would pay us to carry plates,
as no goods were more valuable or more economical from a shipping point of view.
The Chief of the Imperial General Staff stated that he had not had time to go
thoroughly into the tank question, but it was certain that we had not sufficient man
power to break down the enemy's defence by infantry alone, and that the tanks were
a promising means to enable us to do so, but that, in taking any survey of the situa
tion, the intermediate stage when machine-guns and aeroplanes would be required
must be reviewed, and that the first thing was to make certain that our present line
was secure. He understood that 100,000 " A " men would be wanted by March 1919,
to enable the tanks, as provided by the new programme, to be fully operative.
General Capper stated that approximately twenty men were required for a
tank and for service on the same, but some " B " men were included in the establish
ment. 85 to 90 per cent., however, must be " A " men.
Certain figures relative to our requirements month by month for tanks were
handed in by General Capper, but the Prime Minister considered that the reinforce
ments as set out therein were put at a very high figure.
General Capper explained that he had allowed for 5 per cent, losses, and
instanced that as regards the tanks employed at A r r a s in two days' fighting our
losses in the fighting crews had been 12 per cent., mostly wounded, and at Cambrai,
after 10 days' fighting, the losses amounted to 28 per cent. The average normal
wastage was stated to be 3 per cent., but that included men who would ultimately
return to the force.
The Prime Minister pointed out that it was essential that the tank programme
should not suffer because excessive numbers were demanded from the point of view of
man-power.
Lord Derby and the Chief of the Imperial General Staff undertook to go into the
question as to the minimum man-power required to carry out the tank programmes
as a whole.
The Chief of the Imperial General Staff gave instances of the advantages and
the saving which had accrued by the use of tanks. For instance, at Messines twelve
divisions were employed on a front of 16,500 yards, and after the first 48 hours' fight
ing our casualties amounted to 16,000, and the depth of our advance was 4,000 yards.
At Cambrai we employed only seven divisions, supported by tanks, on a front of
13,000 yards. Our casualties, after two days' fighting, only amounted to 9,500 men,
and we gained in depth no less than 9,000 yards, which meant approximately, with
an equal force, half the number of casualties and double the gain in depth. More
over, we saved at Cambrai a matter of 80,000 tons of ammunition.
Figures were given as to the number of tanks we now have, and this, taken in
conjunction with the next few months, caused the Prime Minister to express the view
that as regards the immediate future we were disappointingly short of tanks.
General Elles stated that a tank was fit to go into the fighting line in from two
to three weeks after delivery.
Questioned- as to the French tanks, Mr. Churchill stated that they were a small
type, and that the Minister of Armaments estimated the output at fifteen a day,
but, from information he had received, that estimate would hardly be worked to.
The question was raised as to whether, if we were unable to carry out the
manning of the tanks to be provided under the extended programme, the French
would be likely to take them over from us, and it was considered that they would be
only too glad to do so; it being also mentioned that the Americans would be very
pleased to do the same.
General Elles explained that the French adopt different measures, as regards
the employment of their light tanks, from what we do, and that they propose to allot
them to every battalion; they may, therefore, be considered in all respects part of
the armament of the same. He considered that the small French tanks were very good
as far as they went, but they had serious limitations, inasmuch as it was impossible

for them to travel over bad ground without assistance from infantry, although they
were very mobile in other respects. H e thought, however, that arrangements could
be made for them to be worked in co-operation with our tanks in the event of a big
tank attack being organised. He considered, however, that we should not get
sufficient tanks during 1918 to enable a decisive tank battle to take place.
' Colonel Stern stated that the Americans were building 4,000 light tanks of the
French type, and that they were also making big tanks to the full capacity of the
United States resources.
Mr. Churchill stated that he would put forward, in due course, to the W a r
Office a proposal for the exchange of a certain number of our heavy tanks for a
certain number of the French'light tanks, and mentioned that he thought the little
tanks might be very useful in defence.
General Elles stated t h a t for tanks to be efficient it was imperative that they
should be supported by infantry, and that a good deal remained to be done in the
way of co-operation between the two arms to ensure success. He was confident the
difficulties could be overcome.
General Capper stated that there was a new supply carrier tank which was
capable of carrying some thirty men inside it, and that some of the tanks already
being made, if not used as fighters, were capable of carrying twenty infantry in
addition to driving crews.
Mr. Churchill mentioned that a scheme was under consideration which, if
practicable, would enable the infantry more readily to support the tanks during an
advance.
Questioned as to whether he had any evidence as to the Germans being in
possession of tanks, General Elles replied that, although he had no first-hand evidence
as to size, he had received information that the Germans were in a position to put
tanks into the line in the near future.
Sir E. H. Tennyson D'Eyncourt was of opinion that if one admitted that tanks
were necessary, one was forced to the conclusion that their economy was very great
in man-power as well as material, and far more so than appeared at first sight.
Mr. Churchill informed the W a r Cabinet that his tank programme involved a
very large armament programme, to the extent of 10,000 6-pr. guns, and 30,000
machine-guns, but he hoped to be able to achieve his armament programme without
prejudice to any other requirement.
Summary

of

Conclusions.

(a.) The extended tank programme as put forward by the Minister of Munitions
was approved subject to the proviso that if at any time it entailed a shortage of steel
no reduction was to be made in the amount already approved for Admiralty purposes.
(See also W a r Cabinet 347, Minute 11).
(&.) The question of a temporary loan to the Ministry of Munitions of steel
plates from the floating working stock accumulated by the Admiralty—for the pur
pose of accelerating the tank programme—was left for arrangement between the
Admiralty and the Ministry of Munitions.
(c.) The Secretary of State for W a r and the Chief of the Imperial General Staff
should go into the question of the minimum man-power necessary for the tank pro
gramme as a whole and inform the Director of National Service as requisite.
(d.) The armament programme for the tanks was approved.
2, Whitehall Gardens,
March 9, 1918.
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