this peint.

Corrosion

240. Inspection of barrier 124a, and indeed other barriers at
Hillsborough, by the HSE showed considerable corrosion of the
metal at wvulnerable points where water could accumulate. Dr
Eastwood agreed that if a significant degree of corrosion was
cbserved on visual inspection, a barrier should be condemned.

£241. The Green Guide does not specifically refer to corrosion.
Faragraph 39 provides, inter alia:

"Crush barriers and balustrades should be examined for
deformation or any other overt signs of weakness'.

Faragraph 6 of Annex provides:

“"If during any test, even though the barrier ... satisfies

the above loading redgquirements, doubt should arise for any
reason (including such matters as cracking of the terracing
or distortion of connections) as to the safety of the
barrier ... a detailed investigation should be carried out.
Unless the results of thisz investigation remove the doubt as
to safety of the barrier ... {(it) should be deemed to have
failed the tast'.

242. Bince corrosion is a likely cause of deterioration, revision
of the Green Guide should make gpecific reference to it.

Causation

243. Tests done by the HSE suggest that although barrier 124a

passed the loading test in 1988 and probably would have been able

to sustain a force which did not exceed the test load, 1t was

unable to resi=t the load imposed upon it by reason of the

numbers in pen 3, the excessive gap in the barrier higher up the

pen and the absence of barrier 144. Corrosion probably played a
B9




Dr Eastwood's Testing of the Barriers

237. Two sections of barrier 124a in pen 3 collapsed as a result
of the overcrowding. That collapse caused a number of deaths.
Dr Eastwood and his staff had undertaken the periodical testing
of crush barriers required by the Green Guide and by the Safety
Certificate. Barrier 124a had been tested in July 1588 and
passed.

238. The test had been carried out in accordance with Dr
Eastwood's interpretation of Annex € to the CGreen Guide. That
reaquires an evenly distributed force of 6.0kN/meter width to be
applied for 3 five minute periods, the interval between
applications to be as short as possible. A record has to be kept
of the amount of deformation during each loading and of the
percentage of recovery. If the recovery is less than 50% after
the third application of force, the barrier has failed the test.
If recovery is between 50% and 75%, there must be a re-test. The
guestion is: 50% or 75% of what? Is the recovery to be in
relation to the position of the barrier before the first
application of force or before the third? If the former, a span
of 124a recorded 53% at the 1988 test and should have been re-
tested. If the latter, it recorded 100% and passed.
Unfortunately the Green Guide is unclear as to the correct
interprektation. Dr Eastwood took the latter view and so passed
the barrier. He justified his interpretation in evidence. He
gald failure to recover to the original position could be due to
a "shake-down"'" effect related to some giving in the ashes under
the concrete or to some other extraneous factor rather than to
any defect in the material of the barrier itself.

239. I think, after consulting Professor Maunder, that safety
cught to have dictated recovery should be by reference to the
position of the barrier before the first application of force. I
accept, however, that the Green Guide is ambiguous and Dr

Eastwood's interpretation is tenable., It has some support from

the British Standards testz on steel structures. Clearly,
howaver, for the future, the Green Guide should be clarified on
BE




. part, but the effective cause of the collapse was the excessive
and unanticipated pressure to which the barrier was exposed.




likely to make police recognition of crushing slew and their
response reluctant. Small wonder that the growing pressure and
congestion between 2.50 p.m. and 2.59 p.m. went unheeded or
certainly unremedied. Even when officers recognised there was a
problem, the rule required consent of a senior officer before a
gate could be opened.

247. "Senior officer" meant an officer of Inspector rank or
higher. The Inspector in charge of the 20 officers on the track
was Mr Darling. He stationed himself by the players' tunnel, the

most cenkral position for supervising hizx men. In evidence he
said:

"I would only take action if I thought crowding had got to
such a stage that the fans were in danger. I'd then inform
ground control and I would expect someone deployed to the
back of the stand".

That underlines the inhibition against copening perimeter gates.
S0 did the evidence of one Constable who said it had been so
drummed intoc officers not to open the gates that when he saw
distress in pen 4, he "debated" with himself before opening the
gate, thinking: "If I'm wrong, I'm going to get a right
bollocking for this". Naturally, one would hope that commonsense
and humanity would make some officers cut through the rules and

open a8 gate if fans were clearly in distress.

248. Thie is what happened, but not until officers recognised
the distress and even then not immediately. Hernce, gates 3 and
4, having been opened, were shut again before they were finally
openad and at first those seeking to climb out over the Ience
were pushed back. This reaction of the peclice did not go on for
as long as some witnesses believed. They probably misinterpreted
the hand movements £from Mr Greenwood and others aimed at
persuading fans to move back and relieve the pressure as attempts
ko stop those climbing out at the front.

249, Hevertheless, there was a period during which the failure to
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CHAPTER 13 -

bservation from ntral

244. As the stream from gate C flowed through the tunnel, the
officers in the control room could be expected to keep a close
watch on pens 3 and 4, They had a direct view of them from an
elevated position through their window. Although they had no
field glasses, there was the zoom facility on the TV camera. The
radio was by then working again and although reception was
difficult due to crowd noise and possibly excessive air traffic
on channel 25, attempts could have been made to alert officers on
the perimeter track to watch for overcrowding and report their
observations. In the event, pens 3 and 4 became more and more
crowded, surges took place, fans were showing and signalling

distress. Hone of this was seen or recognised in the control
room.

ficers on the

345. The 20 officers detailed toc the perimeter track were
distributed round the pitch so that some five officers were at
the west end. Their written instructions made no reference to

the avoidance or detection of overcrowding. The same applied to
the officars in the west stand. Mr Greenwood admitted that his
oral briefings alsoc contained no mention of monitoring the pens
for overcrowding.

246. The Operational Order for 1988 had instructed pfficers to
forbid anyone "access to the track from the terraces without the
consent of a senior officer (except to receive medical
attention)". At the end of the 1988 semi-final, there was a
minor pitch invasion. Accordingly, that prohibition was
emphasised in the 1989 Operational Order by being put into
capital letters. The combination of no instructions as to
overcrowding and a strong prohibition on opening the gates was
91




CHAPTER 11 - THE BLUNDER ON OPENING THE GATES

229, The decision to order the opening of the gates was not
accompanied or followed by any other order te deal with the
consequences. When gate C was opened, a steady stream of about
2,000 fans poured through it over some five minutes. Clearly
they were geoing to go into the ground somewhere and unless they
were diverted thelr likeliest zroute was through the tunnel fox
reasons already given. HNo warning was issued from the control
room that the gate was to be opened. Serials on the concourse
were not alerted. Heither the Club control room nor the Chief
Steward at the Leppings Lane end was warned. Hok eaven Mr
Greenwood, the Ground Commander, was informed. From 2.47 p.m.
when Mr Marshall made his first reguest until 2.52 p.m. when Mr
Duckenfield acceded to it, there were five minutes in which
orders could have been given as to how the influx was to be
absorbed. It was not done. In evidence, Mr Duckenfield began by
saying that no officer made any wrong decision but he later
conceded he had erred in this regard. He said he did not
consider where the people would go when the gate opened. Even
after it opened; when he could see the influx on the television
Bcreen, no order wes given to steer the fans to the wing pens.
Mr Duckenfield said it did not cross his mind to detail officers
on the concourse to shut off the tunnel. Those officers could
not have known from their position how full pens 3 and 4 were.
That was a matter for the control room to monitor from its own
observations and using intelligence from around the ground.

230. Eince pens 3 and 4 were full by 2.50 p.m., the tunnel should

have been closed off whether gate C was to be opened or not. The

exercise was a simple one and had been carried out in 1988. All

that was necessary was for a few officers to act as a cordon at

the entrance to the tunnel and divert fans elszewhere.

Unfortunately, the 1588 closure seems to have been unknown to the

senior officers on duty at the time. It did not figure in the

debriefing notes. It therefore had no influence on the planning
84




227. The truth was that Mr Duckenfield applied inflexibly tha
policy he had discussed with Mr Murray. Kick-off would not be
postponed unless there were some major cause for delayed arrivals
e.g. a jam on the motorway or fog. I accept that the thinking
behind this policy was not callous or punitive. If kick-off is
postponed whenever a proportion of f£ans choose to leave the
public houses late, the practice may grow and kick-off times
would become meaningless. But, a commander must deal with the
problem of the day. Faced with a situation which was becoming
dangerous, crowd safety should have been his paramount
considaration. Kick-off should have been delayed.

228. The layout of the turnstiles and the number they were
required to serve left no margin of safety against an uneven flow
of fans. Because police strategy in advance and on the day did
not cater for it, the arrival of a large number of supporters
between 2.30 p.m. and 2.40 p.m. created an unmanageable crush.
The presence of a substantial minority of fans who had drunk too
much aggravated that problem. Having lost control and rejected
the ecption of postponing kick-off, the police were faced with a
serious danger of deaths or injuries. They were left therefore

with no alternative but to open the gates. Superintendent
Marshall was right at that stage to ask for it and Mr Duckenfield
was right to agree. But the possible effects of so dramatic a
step required other action.




for 1980.

231. Planning apart, however, it sghould have been clear in the
control room where there was a view of the pens and of the crowd
at the turnstiles that the tunnel had to be closed. If orders
had been given to that effect when gate C was opened, the fans
could have been directed to the empty areas of the wings and this
disaster could still have been avoided. Failure to give that
order was a blunder of the first magnitude.

232, Significantly, when permission was given to open gate A, Mr
Duckenfield did order serials to go to that part of the concourse
to monitor the influx towards the north stand. He did this
because he feared that if fans went to the north stand without
tickets, they would not get seats and, there being no perimeter
fences at the north side, they might invade the pitch. This

illustrates again the preoccupation with avoiding piktch invasicn

as against safety and the risks of overcrowding. Because those
entering through gate € could not get onto the pitch, it was not
thought necessary to alert officers to monitor them. The

possibility of overcrowding simply was not considered.




When did Barrier 124a Fail?

2316. Counsel for the South Yorkshire Police sought to argue that
this barrier collapsed or may have collapsed at about 2.47 p.m.

His purpose was to suggest that the opening of gate C was not
causally linked with the crushing and fatalities resulting from
that collapse. I have already found that whilst the evidence
does not permit the time of collapse to be fixed with certainty,

it was after 2.52 p.m. I now give my reasons:

(a)

I have several times watched the EBC video tape on
which Counsel relied. I do not find the incident he
identifies at 2.47 p.m. suggestive of a collapse at
that time;

the evidence of fans who were near or at the barrier
was overwhelmingly to the effect that the collapse
poccurred at or after 3 p.m.;

the biggest group of witnesses was that which related
the collapse to the surge following Beardsley's "near-
misg' at the Kop end at 3.04 p.m.;

the appearance on video and photographs of fans in the
area of barrier 124a after the incident at 2.47 p.m.
and before the final crush is not consistent with it
having collapsed so early;

it is highly unlikely that if so catastrophic an event

had occurred as early a&s 2.47 p.m., the police on the
track and elsewhere would have taken until nearly 23

o'clock to realise something was seriously wrong.
Indeed, if Counsel for the South Yorkshire Police were
correct in his timing of the collapse, the failure of
the police to respond for so long would expose them to
even graver criticism than that made in this Report.
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ITERS T

Barrier 144

233. The removal of barrier 144 in 1986 should have reduced the
noticnal capacity of pen 3 as already mentioned. But it did

more. In the absence of barrier 144, the influx of fans after
2,52 p.m. met no retarding structure as it came into pen 3. The
pressure created was free to push fans straight down by the
radial fence to the lowest line of barriers. The pressure
diagonally from the tunnel mouth down to barrier number 124a
which collapsed was unbroken by any intervening barrier. 124a
was also vulnerable to pressure straight down the pen through the
gap in the barrier above it created in 19ES.

234, Inspector Bullas, positioned in the west stand, described
what he saw locking down on the pens arcund 3 p.m.

" .. I saw from the direction of the tupnel a kind of
movement down the terracing ... the type of thing that you
see on the nature programmes, the molten lead flowing down
the side of the mountainside, the molten lava ... a "river
of people" ... going directly towards the pitch but there

again spreading ... out".

235. Dr Eastwood conceded in evidence that the removal of barrier
144 was likely to have contributed to the collapse of 124a.
Later, he s=ought to resile from that answer, but I think his
earlier admission was correct. It was argued that if barrier 144
had remained, the influx from gate C would have built up further
back and the tragedy might have cccurred in the tunnel or might
have broken barrier 144 iteelf. This is speculative and I think
unlikely. What remained of barrier 144 in pen 4 did not cause a
build-up; nor did it collapse. But its remaining in position
may well have accounted for no barrier further down pen 4
collapsing and for the lesser carnage in that pen.
B6




. recognise the problem and the inhibition against tackling it

caused wital time to be lost.




ART IIT -

16 - BRIEF SUMMARY OF CAUSES

265. The immediate cause of the gross overcrowding and hence the
disaster was the failure, when gate C was opened, to cut off

e
access to the central pens which were already overfull.

266. They were already overfull because nO safe maxinmum
capacities had been laid down, no attempt was made to control
entry to individual pens numerically and there was no effective
visual monitoring of crowd density.

267. When the influx from gate C entered pen 3, the layout of the
barriers there afforded less protection than it should and a

barrier collapsed. &again, the lack of vigilant mﬂniEE}iﬂg caused
a eluggish reaction and response when the crush occurred. The
gmall s£ize and number of gates to the track retarded rescue
efforte. So, in the initial stages, did lack of leadership.

268. The need to open gate C was due to dangerous congestion at
the turnstiles. That occurred because, as both Club and pelice

T i R g I, )
should have realised, the turnstile area could not easily cope

with the large numbers demanded of it unless they arrived
steadily over a lengthy period. The Operational Order and_Ealice
tactics on the day failed to provide for controlling a

concentrated arrival of large numbers should that occur in a

short period. That it might so occur was foreseeable and it did.
The presence of &an unruly minority who had drunk too much
aggravated the problem. So d4id tha Club 's confused and

inadeqguate signs and ticketing.




total discretion of the club and its advisers. One of the
matters for consideration at stage two of this Inguiry will be
whether, and in what respects, the Green Guide needs to be
clarified and toughened.

263, Dr Eastwood explained the small width of the gates by
reference to the dilemma facing the police. They wanted a gate
gufficient for ites intended purpose i.e. police access and small
scale emergencies. On the other hand, they did not want a flood
gate of such size as to endanger the prime principle of
preventing piteh invasions. In the light of Hillsborough, this
is perhaps the most poignant example of the difficulty of
achieving a balance between stopping heooliganism and ensuring
crowd safety.

264. Even if the width of gates 3 and 4 had complied with the
present Green Guide standard, they would have been wholly
inadequate to relieve pressure and release spectators swiftly on
15 April. Moreover, the Green Guide says nothing about the
number of gates required for a pen of given size. whilst the
Cclub, Dr Eastwood, the Officer Working Party and the local

authority can be criticised for failing strictly to conform to

the Guide, the real failure was common to all those who have been
responsible for considering safety on the terraces. The anxiety
to protect the sanctity of the pitch has caused insufficient
attention to be paid to the risk of a crush due to ovarcrowding.
Certain it was, that once the crush cccurred on 15 April gates 3
and 4 were wholly inadequate for rescue purposes.




PTER 17 -— THE F.A.' oL

269. Thea F.A. were strongly criticised by the Football
Supporters' Association and others f£for having dimposed the
Hillshorough wvenue on Liverpocl for & second year running. The
Liverpool supporters had to travel much further to Sheffield than
their NWottingham rivals. The police reguired that if the match
was to be at Hillsborough at all, Liverpool would have to have
the west and north side accommodation. The disadvantages of that
and the disparate numbers of home supporters of the two clubs
have already been set out. Liverpool had had to knuckle under to
the arrangement in 1988, They resented having it dimposed in
19689. Te hold the match at 014 Trafford would have been a
perfectly good and acceptable alternative. Indeed, the F.A.
nominated 0ld Trafford as the venue for the replay should there
ba a draw at Hillsborough.

270. Mr Kelly, the F.A.'s Chief Exe:utive’suught to give reasons

for preferring Hillebereugh, but the only one which seemed to
have any validity was that the 1988 match had been considered a
successfully managed event. He admitted that a telephona call
from the Chief Executive of the Liverpool Club protesting and
putting Liverpocl's case had not been mentioned to the F.A.
committee which finally decided the wvenus. Mr EKelly frankly
conceded that "there was an element of unfairness" to Liverpool
in choosing Hillsborough for a second time. I think the decision
was ill-considered. Ho doubt in future the F.A. will be more
sensitive and responsive to reasonable representations.

271. However, it was not suggested that the choice of venue was
causative of this disaster. The only basis on which that could
be said would be that, because of its layout, the Leppings Lane
end was incapable of being successfully policed for this semi-
final. I 4o not believe that to be so.




That some thought the pens overfull in 1988 and that the tunnel
was closed off on that sccasion did not figure in or influence

the plan Eﬂ;_qgﬁﬂ.

275. Mr Duckenfield was promoted and put in charge of F Division
cnly 21 days before this semi-final. The pre-planning was
already in progress under Mr Mole who had been in command both in
1987 and in 1988. It might have been wiser to have left Mr Mole
in charge of this operation. On the other hand, it is quite
understandable that Mr Duckenfield should have been expected to
take command of events in his Division from the date of his

promotion., In view of his lack of experience at Hillsborough and
of a semi-final match, however, it was dimperative that he be
fully briefed and that he should also brief himself.

276. He was not informed of the crushing incident in

he make inguiries which would have revealed it. He did not know
the arrangement as between Club and police for monitoring the
Leppings Lane terraces. He did not visit and tour the ground
before approving the Operational Order. Although he attended a
match on 2 April, there was only a small crowd present and he
left control of the game to the Superintendents.

Policing on the Day

277. One of the regrettable features of the football scene as it
has developed is the enormous expenditure of money, time and

effort in employing large numbers of police all over the counktry
to guard against the sort of disorder and misbehaviour whicﬂ have
become endemic., Police management of a game of football has
become a military operation. The problems faced and the
responses recéfbad must be disheartening and may have tended to
harden police attitudes to supporters in general.

278. It is fair to state that over many years the South Yorkshire
Police have given excellent service to the public. They have

handled crowd problems sensitively and successfully at a large
number of football games including major matches, during strikes
0% T




CHAPTER 18 - POLICE

hoice o th lice

272. There was much bitterness amongst Liverpool supporters that
they had to make do again for the gecond year with the Leppings
Lane end. But, cogent as their complaints were, they amounted to
reasons for choosing a different ground altogether. Given
Hillsborough as the wvenue, I think the police were right to
allocate the sections of the ground as they did. The diraction
of arrival and the need for segregation made it sensible and to
reverse the 1988 arrangements would have made for confugion. As
with chaice of venue, I do not consider choice of ends was

causative of the disaster. Had it been reversed, the disaster
could well have occurred in a similar manner but to Nottingham

Bupporters.

Police Planning

273. The Operational Order for 1989 left much unsaid. Apart from

the lack of any provision for late or congested arrivals, or any

provision for the avoidance of overcrowding on the terraces,
there was a number of other omissions. For example, there was no
specific deployment of officers to man the perimeter gates. The
order did not detail the duties of the mounted officers deployed
at the Leppings Lane entrance, who included Liverpool officers to
assist in marshalling their own fans. The duties of
Superintendents (especially Mr Greenwood and Mr Marshall) were
not defined =o B3 to achieve clarity and efficiency. Ey an
oversight, the provision reguiring mobile {Tango)} patrels to
assist the emergency services was omitted from the text.

374. The 1988 Order was never substantially reviewed save to
reduce the number of officers deployed in shopping areas and to
emphasise in capital letters the embargo on fans having access to
the pitch. Satisfaction with the 1988 event led to complacency.
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252. The plight of those behind the fencing and the existence of
injuries were known to officers at the scene from 3 p.m. But the
Major Disaster Flan was not started until 3.06 p.m. at earliest
when the ambulance service was called. Ho request [or cutting
gear or for the fire brigade was made antil 3,13 p.m. Again, it
ig unlikely that these services could have saved lives if they
had been called promptly, but it is possibls.

Police on the Pitch

253. Despite the initial lack of leadership, many officers did
all they humanly could to rescue and revive the wvickims. Many
supporters who gave evidence paid tribute to these efforts. It
is also fair to say that the number of officers who could at
first be usefully involved at the two open gates was necessarily
limited.

254. Chief Superintendent Nesbit's aection in deploying a line of
officers across the middle of the pitch has already been
mentioned. I can well understand the resentment it caused.
However, the police assertion that a rush by some fans towards
the Kop end raised fears of econflict are well borne out by the
video tape. In my Jjudgement, Chief Superintendent Resbit was
well Jjustified in using some of the many officers called up
pursuant to Operation Support to prevent possible vielence. To
have had open fighting in a ground where some 90 spectators
already lay dead would have been an unthinkable and obscene
development.

Fans on the Pitch

255. Many fans who escaped onto the pitch alive were in a state
of collapse or close to it. Most of those who retained their
getrength strove magnificently to assist the victims. They helped
pull them clear; they helped with first-aid; they helped carry
the improvised stretchers.

256. There were fans, however, who were distraught, angry, drunk
05
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250. Even when realisation of the problem came to officers on the
track, it was some minutes before it reached the control room.
When spectators first appeared on the track, the immediate

asgsumption in the control room was that a pitch invasion was
threatened. This was unlikely at the beginning of a match. It
bacame =till less likely when those on the track made no move
towards the pitch. Mr Motson, the BEC commentator, recognised
and said, well before the match was stopped, that the trouble
seemed to be overcrowding and not misbehaviour. Still, the
assumption to the contrary persisted in the contrel room. Until
Mr Murray radiced for a fleet of ambulances, about 3.06 p.m., Mr
Duckenfield continued to treat the incident as a threat to the
pitch and to public order. The message calling up all available
officers mentiened a pitch invasion. Operation Support was
initiated and dog handlers were requested.

251. Until Chief Superintendent WNesbit arrived, there was no
effective leadership either from control or on the pitch to
harness and organise rescue efforts. HNo orders were given for
officers to enter the tunnel and relieve pressure. Some officers
did this on their own initiative. Apart from the Tannoy reguest
to clear the pitch, no attempt was made to clear and mark off a
casualty area where first-aid could be given without hindrance by
fans and photographers milling about between the bodies. There
was no co-ordination of the early provision of first-aid or of
stretcher parties or of the rescues effort through gates 3 and 4.
Ho request for help was broadcast to doctors and nurses in the
crowd until about 3.29 p.m. when it was too late, FProbably,
there was little that could have been achieved in most cases
however soon doctors had been summoned, but there were marginal
cases where earlier attention might have made a difference.
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or all three. Their conduct in abusing, assaulting and spitting
at the police was disgraceful, the more so since earlier police
failures had little to do with those officers now doing their
best for the indjured. In additien, there were abuse and assaults
on ambulance men and firemen in the course of their rescue work.
This was probably because their similar uniforms caused them to
be mistaken for police. However, although the abusa was
widespread, the number of assaults and spittings was on the
evidence comparatively small. In deploring them, one must
recognise the unigquely horrifying experience which those
responsible had just suffered and were still suffering.

False Reports

257. Before this Inguiry began, there were stories reported in
the press, and said to have emanated from police officers present
at the match, of "mass drunkenness". It was said that drunken
fans urinated en the police while they were pulling the dead and
injured out, that others had even urinated on the bodies of the
dead and stolen their belongings. Hot a single witness was
called bafore the Inguiry to support any of those allegations

although every opportunity was afforded for any of the

represented parties to have any witness called whom they wished.
As socon as the allegations 1 have mentioned were made in the
press, Mr Peter Wright, Chief Constable of South Yorkshire, made
a dignified statement dissociating himself from such grave and
emotive calumnies. Those who made them, and those who
disseminated them, would have done better to hold their peace.




access to the pitch in normal circumstances ... but allows

for access in emergency.

215. For most major stadia, whather used for
association football or other sports, the pitech perimeter
fence will be required either to prevent access to the pitch
a2 mentioned above, or at least to discourage attempts by
speckators to enter the playing area. Gates or other access

points (minimum width 1.1 metres) should nonetheless be

provided for use in an emergency ... Provision of such
gates or access points is particularly important teo allow
full access to the playing area (or track) where it is
likely to be used as a place of safety in an emergency.
Such gates or access points should be properly stewarded and
clearly marked so that immediate access to the playing area

or perimeter track can be ensured’.

260. Gate 3 was .BZ2 metres in width; gate 4 waz .79 metres in

width. There were therefore clear departures from the Green
Guide standard.

261. The Safety Certificate provided (by Schedule 2 Paragraph 24)

as follows:

The (club) shall arrange for the S5tadium to be inspected by
A suitably gqualified Chartered Engineer ... at least once
each pericd of 12 months ... and ... shall as soon as
possible after each inspection supply to the ... Council a
Certificate by the said Chartered Engineer as to the current
compliance or non-compliance with ... the appropriate
provisions and recommendations of the (Green) Guide of all
structural parts of the Stadium ...

262. It was argued that there was no breach of the Safety

Certificate since the Green Guide specifically provides for

flexibility. However, in my wview the ESafety Certificate cannot

and certainly should not be interpreted so liberally as in effect

to leave such basic requirements as the size of exit gates to the
98




CHAPTER 15 - THE PERIMETER GATES WERE TOO SMALL

258. The perimeter gates in the pens were not designed as exits.
They were intended to afford access by the police to cope with
any local discorder or with an emergency. The kind cf emergency

contemplated was not massive crushing but, for example, the
collapse or illness of an individual. Emergency evacuation of
the pens had been considered by the Officer Working Party.
Although fire risk was minimal since the terraces, west stand and
tunnel were of concrete construction, the fire brigade were the
principal arbiters of evacuation procedure. They aimed fto be
able to empty the pens in six minutes. The plan was to evacuate
spectators via the tunnel. If for any reason that option became
impracticable, e.g. due to a bomb threat, then the alternative
route would be along the back of the terraces, through the gates
in the radial fences and round the side=s of the west =tand. The

fire brigade were satisfied that each of these routes would
enable the pens to be evacuated in less than gix minutes, without
relying on the gates to the piteh. Those gates would also be
available, but their use was excluded from the calculation of
evacuation time.

259. The need to provide for speedy and large scale evacuation
from the front of the pens to the pitch was not anticipated. The
Green Guide (1986) provides as follows:

"209. Access to the pitch must be made as difficult as
possible in normal circumstances while at the same time
ensuring that the police have effective access ko the
terraces for the purpose of crowd control and enabling the
pitch to be used (where appropriate) in the event of serious
emergency

214, ... at some major soccer stadia, where restriction

on c¢rowd movement forms a necessary part of the safety

measures, it may be necessary to have a fence which prevents
a7




number of fans to be got through =0 few turnstiles and the
tendency of fans to arrive in the last half hour, no contingency
plans were made to avoid a crush such as occurred. Even on the
day, the need to close Leppings Lane to traffic before 2.30 p.m.
and the other available intelligence already summarised, should
have prompted those in command to take precautions against such a

crush. If =ome of the perimeter gates had been closed and
cordons of mounted and foot officers had been placed a little
distance from those gates, the flow of fans into the turnstile
area could have been controlled before that area became engulfed.
It was the crush itself which produced the frustration and the
panic and brought ocut the worst in those who had drunk too much.

Earlier contrcl of entry would have prevented the crush and
maintained the good mood which had prevailed until 2.30 p.m.

225, It should moreover have been obvious by 2.40 p.m., if not
earlier, that a large part of the crowd could not be admitted
until well after 3 p.m. Had a decision to postpone kick-ocff been
made and announced much of the frustration and with it the
impetus ecrushing the erowd would have been reduced. A
combination of controlled filtering and a postponed kick-off
would probably have gbviated the need to open the gates.

Postpopement of Kick-off

226. At various stages in his evidence, Mr Duckenfield gave three
accounts of why he thought it too late to postpone kick-off.
Once it was that one of the teams had already come onto the
pitch. Then it was that a group of photographers at the tunnel
had wrongly led him to think that the teams were coming out.
Finally, he did not know why he thought the teams were coming
out, They did not in fact come onto the pitch until 2.54 p.m.,
two minutes after gate C was opened. Police Constable Buxton had
asked for a postponement of kick-off before gate C was opened.
It should not however have needed a police Constable in the thick
of the crowd (and there were others of like mind) to think of
postponing the kick-off. The need should have been clear in the
control room.
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possible overcrowding on the terraces. Indeed, the wview was
expressed in evidence that packing fans close together on the
terraces assisted in controlling the unruly since the less room
they had the less scope there was for misbehaviour.

Eummary

183. Although the police had accepted de facto respongihility for
monitoring the pens, their policy on the day was to leave fans to
"find their own level" and to concentrate their own attention on
possible disorder. Whilst in theory the police would intervene
if a pen became "full", in practice they permitted the test of
fullness to be what the fans would tolerate.

184. By 2.52 p.m. when gate C was opened, pens 3 and 4 were over-
full even by this test. Many were uncomfortable. Teo allcow any

more inte those pens was likely to cause injuries; to allow in a

large stream was courting disaster.




Safety Executive's Sheffield laboratory. We stood in a room of
measured area at densities of 54, 80 and 100 per 10 square
metres. It was clear from the photographs and from our
experiment that the maximum density set out in the Green Guide
left considerably more room than those monitoring the terraces
would have left before declaring an area "full”.

180. The tendency has been to allow the pens to £ill until the
fans complain or show signs of discomfort. If the density at the
front appeared le=s than at the back, the Tannoy would invite the
fans to move forward to make room for more. The evidence before
the Ingquiry and many anecdotal letters I have received clearly
show there have been fregquent occasions when the packing on
terraces, not only at Hillsborough, has caused discomfort and
sometimes, for brief periods, fear. Usually the surge recedes,;
the sway returns, the pressure eases and the incident passes
unrecorded.

181. After the crushing at the 1981 semi-final, Hillsborough was
not chosen again by the FA until 1987. There was evidence that
the central pens were uncomfortably overcrowded on that occasion
and again at the 1988 Cup semi-final, although entry to the
tunnel was blocked off by police shortly before kick-off in 1988
because the pens were deemed to be "full'.

Fear of Hooliganism

182. Over the last few years, hocliganism at and associated with
football matchesz has strongly influenced the strategy of the
police, In their plans and management they have concentrated on
averting or containing threats to public order. This is
understandable and indeed commendable. But it has led to an
imbalance between the need to gquell a minority of troublemakers
gand the need to secure the safety and comfort of the majority.
In the police Operational Order, the emphasis was upon prevention

of disorder and in particular prevention of access to the field

of play. There was no express requirement that officers on the
perimeter track or in the west stand should keep watch for any
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CHAPTER 10 — THE BUILD-UP AT THE TURNSTILES

185. The decision to copen gate €, and subsequently gates A and B
too, was forced on to the police by the crowd conditions which
developed cutside the turnstiles. The crush was so severe that
injuries were being suffered and deaths were feared unless the
pressure could be swiftly relieved., Why the crowd pressure had
built to such intensity was one of the principal issues during
the hearing. The suggested causes must be considered in turn.

The F

186. I have already described and illustrated the approach toc the
turnstiles {appendices 1 and 2). &t Penistone Road and at many
other grounds, turnstiles are in a straight line, adequately
spaced and with a sufficient waiting area for gqueues to form.
Not so at Leppings Lane. The building line, the bridge over the
pon and the bend in the road, left a wedge shaped approach to
perimeter gates set in an arc, and across a short forecourkt, ko
turnstiles also set in an arc. The pairs of turnstiles were
close together and the forecourt, especially as divided by the
metal fence, provided little space for a waiting crowd.

The Number of Turnstiles

187. The decisiocn to fill the whole of the north stand from the
Leppings Lane end required the 23 turnstiles there to admit
24,256 espectators. 0f those, the seven turnstiles (A to G)

gerving the terraces had to admit 10,100, ie an average of just
under 1450 through each turnstile. At the Penistone Road end,
29,800 wera served by 60 turnstiles or Hust under 500 per

turnstile.

188, The Green Guide recognises (paragraph 47) that the rate at
which spectators can pass through turnstiles depends on a variety

of local circumstances but states in general based on
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192. Whether those who arrived between 2.30 p.m. and 2.40 p.m.
were "late" was much debated. The ticket simply requested its
holder "to take up (his) position 15 minutes before kick-off".
That may have been intended to persuade those with stand tickets
to take their seats but it would not be unreasonable for a
standing spectator ko arrive at the turnstiles between 1.30 p.m.
and 2.40 p.m. Whether they were "late" or not, however, there
was certainly a large concentration of Liverpool fane arriving at
about 2,30 p.m. and after.

Traffic Delays

193, It is unlikely that traffic conditions had any significant
effect on this. True, there were delays on the Liverpoel traffic
Toutes. There were roadworks on the ME2 which was the
recommended route. At various points the carriageway was reduced
from four lanes or three lanes to two, but no serious delays were
reported. On the M63 there were longer delays due to a contra-
flow and at its junction with the AS60 there was heavy congesticn
dua ke wvolume of traffic. However, the Liverpoocl routes were
clear by 2.20 p.m. and those witnesses who complained of delays
en route had nevertheless managed to be in range of the ground in
ample time.

Fine Weather apd Drinking

194. The likeliest explanations for the sparse Liverpcol
attendance in the ground before 2.30 p.m. were four fold - the
warm weather, drinking, disinclination to enter the ground early
and prolong the standing, and a tendency of Liverpool supporters
te cut it fine.

195. The police emphasised that at the 1988 semi-final there was
noe comparable build-up of "late" arriwvals. They claim,
therefore, that they had no reason to foresee it in 15B3.
However, in 1988, although the weather was fine, it was 11°F
cocler than in 1989. 15 April was the sort of fine spring day

which tempted fans to sit or stand about in the sun with a drink.
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observation and experience, it is unlikely that the maximum
notional rate per turnstile would exceed 750 per hour". Since
the gemi-final was an all ticket match reguiring no ecash
transactions, the Club considered that a higher rate of about
1,000 per hour per turnstile could be expected. Evaen at this
higher zrate, which assumes the turnstiles working at maximum
efficiency non-stop, it would have taken nearly 14 hours to admit
all those with terrace tickekts. At 750 per hour, it would have
taken nearly two hours.

189, The Green Guide provides (paragraph 44):-

"Turnstiles should be of such numbers as Lo admit spectators
at 8 rate whereby no unduly large crowds are kept waiting

for admission ....".

190. The Officer Working Party had discussed in 1985 the need,
and Dr Eastwood's wvarious schemes, for improvement of the
turnstile arrangements. The mathematics are elementary. Eoth
the police and the Club should have realised that the Leppings
Lane turnstile=z and the waiting area outside them would be under
strain to admit all the Liverpool supporters in time. success
depended on the spectators arriving at a steady rate from an
early hour and upon the maximum turnstile rate being maintained.
In fact neither of these requirements, which are inter-linked,
was fulfilled. That they might not be sSo was in my view
foreseeable,

The "Late" arrival of Liverpool Fans

1971. Between 2.30 p.m. and 2.40 p.m. the crowd waiting for the
turnstiles swelled to over 5,000 and became unmanageable. The
case made for the police was that large numbers of Liverpool
supporters arrived lata; & high proportion of them were drunk
and unco-operative; a high proportion had no tickets; all of

them were hell-bent on getting in on time. They say this was

unforeseeable and explains why they lost control.
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ground. The Club cheose to invite large numbers to their
private premises; it was the Club's duty to provide for
their safety, health and comfort. They could have employed
a security firm as banks and others have to do to protect
their interests; they chose to reguest the police to
perform those duties knowing that the police expected
payment . Fourthly, the police within the ground provided
gervices which it was not within the scope of their public
duty to perform. FPor instance, they assisted in crowd
management and in the enforcement of such ground regulations
as refused entry to those who tried to enter without paying
or prohibited spectators encroaching on parts of the ground
which their entry fee did not entitle them to enter. It may
be, submits Mr Bentley, that the maintenance of law and
order was the predominant aim but there were other services

performed.”
The learned Judge found:-

"In addition to what may be called their law and order role
the police were expected and did take part in crowd

management ensuring the safety of spectators, the

enforcement of the Club's regulations and toc be on hand to
aseist in the event of some emergencies such as fire or
accidental injury’.

Police P i E the Le Lana End

170. At League matches at Hillsborough, the police practice was
to decide in advance how many and which pens would be used. If a
modest crowd was anticipated only one or two pens might be
needed. It was better to confine the fans to limited spaces (a)
to prevent them running about and (b) to reduce the number of
police required. The practice was then to £ill the pens one by
one. This involved making a judgement as to when a pen was full.
There would then be a police decision to clese that pen and fill
another. It was regarded as impractical and unsafe for police
officers (just like stewards) to go onto the Leppings Lane
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for h Yorksh

168. Motwithstanding the overwhelming evidence from senior police
as already mentioned and from the Club, Counsel for the South
Yorkshire Police continued throughout the hearing to contend that
the Club and not the police were responsible for f£illing and
monitoring the pens and that this was well known to both parties.
He maintained that the police were there essentially to secure
and preserve law and order. Quite apart from the police evidence
tc the contrary at this Inquiry, the official stance of the South
Yorkshire Police has not always been to that effeck.

Harrie -v- Sheffield United Football Club Limited

169. In March 1986, the South Yorkshire Police Authority obtained
a judgement against Sheffield United Football Club for money due
for police services provided at Sheffield United's matches. The
defence had been, inter alia, that the police were not providing
"special police services'. Thaey were deing no more than
perferming their normal police duties of securing and preserving
law and erder amongst a crowd. The police argument was that they
had additional duties. In his judgement, Boreham J summarised
the instructions for policing as providing for:-

"{a) the maintenance of enforcement of law and order;

{b) the enforcement of the Club's ground regulations many

of which are concerned with law and order;

the safety and comfort of the spectators, eofficials and
players."

He referred to the argument of Counsel for the South Yorkshire
Police as follows:-

“"Thirdly, here the police were not discharging their own

duty to the publie; they were in fact discharging the

Club's duties to the spectators whom the Club invited to the
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terraces with away supporters. This meant that monitoring the
riumbers in any pen had to be done from vantage points outside it.
Here, the police were much better placed than the stewards.
There was a good wview from the control box and the television
ecraans thera. There were officers on the perimeter track. Ho
stewards were placead there because having both police and
stewards interfered with the wviewing. There were also police in
the west stand who could look down on the pens. Intelligence
from all these sources could give the police a8 good appreciation
of the state of the terraces. When it was necessary to shut off
acceses to thae pene officers on the concourse could ba informed by
radio and could take the necessary steps.

"Pind Their Own Leval"

171. At Cup semi-finals, a different approach was adopted. All
the pens were opened from the start and the policy was "to let

the fans find their own lewvel", This phrase was repeated again

and again by police officers at the Inguiry. What it meant was
that no specific direction was given to fans entering through the
turnstile=s. They were free to go wherever they wished on the
terraces, If they became uncomfortable or wished for any other
reascn to move their position, then thecretically they could move
elsewhere. In this way it was hoped that the fans on the
terraces would level themselves out and that distribution would
be achieved without police intervention. ©On these occasions, the
gates at the top of the radial fences were locked in the open
position. It was sought to argue, therefore, that there was
freedom of movement from one pen to another enabling fans to
"find their level”.

172. This argument was bad both in theory and in practice. In
theory, the whole object of the radisl fences had been to achieve
even distribution by directing fang into desired positions. To
say then that they could move freely from one pen te another
would defeat the object and enable fans to go from a less popular
to a more popular area without inhibition. In practice this did
not happen because the position and size of the gates was such
63




reduced in recent years, this has been due principally to the
increased proportion of seating as against standing
accommodation. Terraces have still been packed.

176. It is said that many fans enjoy these features of terrace
viewing. Clearly close proximity, shared discomfort, weathering
sways and surges together and chanting the same songs and slogans
en masse do evoke good humour and have produced a spirit or cult
of the terraces which many enjoy. Equally there are many who
Eimply endure these things for the football, for a cheap ticket
or indeed for the chance of getting in at all. And before
Hillsborough most fans on tha tsrraces, even if they enjoy the
hurly=-burly, had not realised the narrow margin of safety betwesn
an uncomfortable crush and a fatal cne.

177, The Green Guide sought to improve safety and comfort by
laying down eriteria for maximum capacity, i.e. defining what is
"full". The standard set was 54 persons per 10 sguare metres in
favourable conditions but fewer, down to 27, in less favourable
conditions, The tendency may have been to aim off too little
from the higher figure for shortcomings in the layout. Certainly

the figure=s considered appropriate in pens 3 and 4 at
Hillsborough were too high as already indicated.

178. Even taking the highest figure suggested in the Green Guide,
the problem remained that those supposed to be monitoring pens
visually had and have little idea of what 54 persons per 10
sgquare metres look like. Mr Duckenfield's opinion was that when
a pen was full to capacity, the spectators would be "shoulder to
shoulder and chest to back". That view may derive from sesing
the sort of density crowds regularly endure without injury
resulting. But it is much more dense than the Green Guide
maximum.

179. The South Yorkshire Fire Brigade provided the Inguiry with

photographs of people standing in an area of 10 sguare matres at

various densities of packing. Together with my Assessors and

others, I tock part in a similar experiment at the Health and
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that once a substantial number of spectators were in, the gates
were unnoticeable and inaccessible especially to those towazds
the front who might have most need of them.

173. The same argument was deployed to suggest that individual
maximum capacities for individual pens need not be assessed since
the presence of the open radial gates gtill meant that the
terrace was one area. In practice this simply was not so. The
photograph at Appendix 5 taken from the north stand at 2.59 p.m,
shows very clearly the congestion in pens 3 and 4 contrasted with
the sparseness in pen 6. This gives the lie to the suggestion
that the fans could, if uncomfortabla, "£ind their own level'.

174. The effect of this policy was that whereas at League matches
the police had toc make a positive decision when to close one pen
and open another, at semi-finals, where overcrowding was much
more likely, the police left it to the fans themselves to "find
their own level". Effectively, they were left to monitor their
own comfort and safety =o as to avoid overcrowding. The police
would only intervens when there was some overt sign that an area
was "full".

When is an AIEd “"Full'?

175. Over the years, spectators on terraces have come to accept
conditions which are often very uncomfortable and not
infrequently downright dangerous. They are subjected to
buffeting and squeezing to get in and out of the terraces. They
are packed tightly and exposed to surging and swaying during the
match. They put up with these conditions because they are
devoted to the game and because there is little they can do about
them. They believe the discomfort will pass and nothing wvery
untoward will happen. Usually that is the case and they are

reassured by it. Most clubs have not, until wvery recently,

consulted their supporters as to their grievances Or suggestions.

The practice has been to pack them in on the assumption that if

they are prepared to put up with it the conditions must be

tolerable. Although crowd figures at football grounds have been
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If you had a ticket it would seem more pleasant and sensible to
relax in that way than to enter the ground early and stand on the
terrace for an extra hour. Pre-match entertainment in the ground
had been advertised but did not take place. Even if it had, it
may not have been an encouragement to many fans to enter so
early.

Was Drunkenness a Major Factor in the Crisis at the Turnstiles?

196. Of those who arrived at 2.30 p.m. or after, very many had
been drinking at public houses or had brought drink from home or
an off-licence. I am satisfied on the evidence however that the
great majority were not drunk nor even the worse for dArink. The
police witnesses wvaried on this, Some described a high
proportion as drunk, as "lager-louts" or even as Yanimals".
Others described a generally normal crowd with an unco-operative
minority who had drunk too much. In my view some officers,
seeking to rationalise their loss of control, over estimated the
drunken element in the crowd. There certainly was such an
element. There were youngsters influenced by drink and bravado
pushing impatiently at the rear of the crowd thereby exacerbating
the crush. But the more convincing police witnesses, including
especially Detective Superintendent McKay and Chief Inspector
Creaser as well as & number of responsible civilian witnesses,
were in my view right in describing this element as a minerity.
Those witnesses attributed the crush to the sheer numbers of fans
all anxious to gain entry. There was no criticism of the crowd
by any of the witnesses in the period up to 2.30 p.m. or even
2.35 p.m. What happened then was not a sudden deterioration in
the mood or sobriety of those assembled there. Ko doubt those
coming behind would have had more to drink and would have

included the unruly minority. But the crisis developed because
this wvery large crowd became packed into a confined turnstile
area and its wvery density hampered its passage through the

turnstiles.

197. Superintendent Marshall and other officers criticised the
crowd as unco-operative because police exhortations to stop
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Datective Superintendent McKay gave the following evidence:

“Q

Were you aware of a build-up of numbers last year
towards the latter stages at the turnstiles?

Yes ... There was a huge build-up around 10 minutes to
3 when many, many Liverpool supporters came at that
tima. They had been drinking, the ones that I saw and
there was guite a sgizeable crush built-up - sizeable

queua,

Queue or crush?

Compacted gueus, built-up in the area by the turnstiles
which I believe are marked A to G. That crowd reached
back almost toc the gates. It never got any bigger than
that and the turnstiles operated relatively freely and
they dealt with that crowd. Fang were s£till arriving
at about 10 past 3 but by then the ...

This crowd that you have described of the late arrivals
at about 10 to - was it an orderly crowd?

oh no. HKHo. The orderly crowd had gone in, and when I
say they were not an orderly crowd, obviously mixed
amongst those people were ...

0f course, but taking it generally?

But by and large they had taken a lot of drink on board
and they were in such numbers that excluding them from
the ground was completely out of the guestion.

wWwera they standing in an orderly gueue or was there

some pushing and shoving?

There was a lot of pushing and shoving. There was an
urgency to get inte the ground.
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officers, whether on foot or mounted, would become impracticable.
Those waiting at the turnstiles would become a single growing
mass. Once that happened, it would be difficult to retrieve the
situation.

212. Whether steps were taken and what steps to aveid this
happening was left to oral briefing and ad hoc instructions on
the day.

Frevipous ExXxperience

213. The senior police officers said it had never happened before
gc there was no reason to foresee it. In fact, the only two
previcus occasions when the Leppings Lane terraces had been used
ko Fill the whole of the north and west sides of the ground were
at the two semi-finals in 1987 and 1988. In 1987, the match was
en & Sunday, scheduled for 12 noon, and kick-off was postponed
for a quarter of an hour because of late arrivals.

214, As to 1983, there was a very large and consistent body
of evidence that, on the day, the police in Leppings Lane
conducted an efficient filtering exercise designed to keep away
those without tickets and control the flew of fans towards the
ground. I do not believe that so many witnesses without either
cpportunity or reason to put their heads together could be
mistaken about what they experienced on that occasion. Yet, the
police maintain that no filtering exercise other than on a random
basis was conducted in 1988 and that their policy and practice
then were no different from those of 1989.

215. The answer to this conflict must, I think, be that whilst
the policy may have been no different, in practice the policing
in 1988 was more efficient and was not put to the same test and
gtrain as a year later. There was not so0 large a swell in
numbers approaching the ground from 2.30 p.m. to 2.50 p.m. as in

1989. Nevertheless, there had been warning signs in 19E8.
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But fortunately it does not appear to have been in
nearly such numbers as this year.

A It wasn't."

Police Intelligence in Advance

216. Apart from that experience 4in 1988, the tendency of
Liverpool supporters to arrive late was not unknown., Witnesses
salid that they get through the turnstiles at their home ground,
Anfield, gquite guickly and tend therefore not to arrive early.
Indeed, a general recent tendency to postpone arrival was noted
by the Sheffield City Council Advisory Group, with police
present, on 23 March 138B. The minute reads:-

"as far as the turnstile guestion was concerned, a pattern
has developed of people arriving some 15 minutes before the
start of the gama hoping to gain admission. This trend may
ba due to the banning of alcohol at sports grounds which
could lead to people going elsewherse for refreshment prior
to the football mateh. As the available turnstiles operated
guite effectively for the majority of the time, and that the
late arrival problem could perhaps only be dealt with by
education of the spectators" (sic).

217. Insofar as Liverpool supporters’ behaviour at away matches
may have been indicative of what police problems might arise on
15 April, most of the facts should have been available at the
planning stage., As in other forces, Scuth Yorkshire Police had a
liaison officer whose +job was to seek, receive and collate
relevant information as to the visiting supporters. The
Association of Chief Police Officers' Guide to Policing Footbhall
highlights the importance of such liaison:-

"It is important that the officer responsible for policing

the match determines the pre-match planning in the light of

the intelligence at hand. Whilst that intelligence can be
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indicated the numbers still to come. EBut at 2.30 p.m. whan Mr
Murray told Mr Duckenfield they would "get them all in by 3
o'clock!" he seems not to have appreciated that in addition to
those wisible at the turnstiles there were many more still to
come. Certainly, Mr Marshazll outside the turnstiles was not told
and could not otherwise have known that there were still many
Liverpool ticket holders to arrive.

Mr Marshall and Mr Greenwood

222. The division of command between these two officers did not
help. Mr Marshall was in cherge of the serials outside the
perimeter gates in the Leppings Lane Brea and in the roads
beyond. In practice he operated inside and 9ust outside the
turnstile area. Mr Greenwood's area as Ground Commander extended
from the pitch to the perimeter gates. He in fact stationed
himself near the players' tunnel. He was wholly unaware of the
growing problems at the turnstiles and was in no position to
exercise control over his pofficers who were under pressure there.
No-one in the control room thought to tell him.

cControl Lost

223. In the result, the large concentration of arrivals from Z2.30
p-m. to 2.40 p.m. pressed unrestrained into the turnstile area
through the perimeter gates which were fully open. When that
area was full, later arrivale swelled the crowd out to the
focrecourt and even into the road. As already recounted, the foot
officers at the turnstiles became trapped and endangered and
retired through the turnstiles. The mounted officers could nokt

operate amidst such a dense crowd in a confined space. They came
out of the turnstile area. There were then the belated attempts
to close the perimeter gates and prevent more fans joining the
mass until it had a chance to diminish through the turnstiles;

still later the attempt to put a cordon of horses across the
entrance.

224. Despite knowledge of the difficult layout, the very large
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obtained from a wvariety of sources, the prime source for
foothball intelligence is the Police National Intelligence
System which iz based on the network of police liaison
officers. summaries completed by police officers of the
home club force are forwarded to the visiting club's liaison
officer making available intelligence about fans' behaviour
at both home and away fixtures. This information will be
collated and made available for future matches invelwving
that club'.

21B. The F.A. had alsc laid down in a memorandum issued in the
1985/6 season measures to be adopted by the away club which
included the following:-

"It ie the responsibility of the away club to advise the

home club of the recsnt behaviour of their supporters at
away matches, irrespective of whether the behaviour has
resulted in disciplinary action by the Football Association
or not”,

219, It does not seem that information of this kind was passed to
the Bheffield Wednesday Club or played any part in the South
Yorkshire Police plans. Had the latter been informed of the
history contained in the dossier and summarised above 1t may well
have influenced police strategy in Leppings Lane.

220. There is presently a proposal that a national computer-based
police football intelligence system should be et up to make the
necessary information readily available.

PFolice Intelligence on the Day

221. The unfilled space in the Liverpool areas inside the ground,

tha figures for entry available from the Club's computer and

observations on the video screen should have enabled those in the

control room to monitor the numbers arriving and still to arrive

at Leppings Lane. Radioc contact with mobile (Tango) patrols

detailed to monitor licensad premises in the district could have
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which at the worst period was only about 600 per hour per
turnstile. The waiting crowd therefore expanded and as the
minutes passed frustration grew. Visitors wheo had paid for
tickets and travelled from afar realised they were making little
forward progress. Frustration increased pressure and induced
panic at the front. Determination to get inte the match was
intenzified by determination to get out of the crush.

Were Fans Without Tickets a Major Factor in the Build-up?

200. It has become a fact of football life that fans do turn up
at all-ticket matchez without tickets. It is not possible to
give an accurate figure or even a reliasble estimate of the nunbear
without tickets on 15 April. Police estimates varied from about
200 to about 2,000. There were certainly frequent requests for

ticksts or "spares' during the hours before the build-up. Many
of those warned off by the police were seen to return to the
area. Some were hanging about on the bridge, Again, however,
the police witnesses who most impressed me did not consider the
number of ticketless fans to be inordinately large. This accords

with two other sources of avidence.

201. First, there was a wide range of witnesses who observed
inside the ground that the Liverpool end was at a late stage well
below capacity save for pens 3 and 4. The north stand still had
many empty seats and the wing pens were sparse. The match being
a sellout, there were clearly many ticket holders to come and
they could account for the large crowd still outside the
turnstiles. Had the Liverpocl accommodation been full by 2.40
p.m., one could have inferred that most or much of the large
crowd outside lacked tickets.

202. Secondly, such figures as are available from the Club's

electronic monitoring system and from analyses by the HSE suggest

that no great number entered without tickets. They show that the

number who passed through turnstiles A to G plus those who

entered through gate C roughly equalled the terrace capacity

figure of 10,100 for which tickets had been sold. The Club's
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pushing and tc ease back were not heeded. How could they be? In
that ecrush most people had no control over their movements at
all, Two incidents involving police horses illustrate the point.
One horse was found afterwards to have cigarette burns on its
rump. Clearly that was the despicable work of a hooligan whether
in drink or not. However, there were aleo eyewitness accounts of
2 horse being physically lifted off its feet by the crowd. That
occurred, as the police accepted, without malice or intent but as

an involuntary consequence of crowd pressure which those by the

horses flanks could not resist any more than the horse itself.

Baduced Efficiengy of the Turnstiles

198. The labelling of the turnstiles in the order A, C, B was
confusing. A fan with a B ticket who went by mistake to the
wrong gide of the metal fence would have had the greatest
difficulty in getting back and round to the correct side. The
eolour coding was inefficient because the coloured wooden panels
were affixed to the turnstile walls so low that they were not
easily wvisible through a crowd. The information on the ticket
printed by Sheffield Wednesday Football Club was nisleading and
its layout unhelpful as Mr Mackrell frankly conceded.

199. The result was that in the early stages, police officers
were pestered by £fans for help as to where they should go.
Later, as the crowd became more dense, fans were presenting their
tickets at the wrong turnstiles. There were also Liverpool
supporters who had acquired tickets for the Kop end but sought
entry at Leppings Lane. Thay caused delays in the turnstile
operation when entry was refused and after a while the police
instructed the operators to let them through. There was further
delay because the crush made it difficult for fans to get into
the turnstile entrances. Once there, the pressure from behind
was such as, on occasions, to jam them in the doorway or against
the paddle of the turnstile. Finally, there were fans without
tickets who sought to enter by offering payment, by seeking to go
over or under the paddle or by sliding through with a ticket
holder. All of these activities slowed down the turnstile rate
T2




record showed 7,038 passed through turnstiles A to G. However,
the counting mechanism on turnstile G was defective, s0 the HSE
did a study using the wideo film and projecting figures from the
other turnstiles. This gave an assessment of 7,494, with a
maximum of 7,644 passing through A te G. Again, using the wvideo,
the HSE assessed the number who entered the ground whilst gate C
was open at 2,240 with a maximum of 2,480. Accordingly, the
HSE's best estimate of the total entering through gate C and
turnstiles A to G was 9,734 with a meximum of 10,124, |
recognise that these can only be rough checks because, for
exanple, some with terrace tickets were allowed through
turnstiles 1 to 16 and there would be other similar factors which
have not formed part of the assessment. Hevertheless, the
figures do suggest that there was not a very significant body of
ticketlass fans in the crowd which built up.

The "Conspiragy" Theory

203. On behalf of South Yorkshire police, the theory was advanced
that the "late" arrival of so many Liverpool supporters was
planned to buck the system. The suggestion was that fans without
tickets conspired to arrive late and create such trouble as would
force the pelice to admit them to the match. The slender
evidence upon which this theory rested came from two SOUTCEs;
averheard conversations in public houses and the antecedent

history of Liverpool supporters at away matches.

204. One witness said he heard three Liverpool supporters saying
in effect, that they would manage to get in without tickets by

causing trouble so that police would open a gate, and that they

had done this before. Another witness heard two of a group of
Liverpool supporters say they had no tickets, that they would go
to the ground just before kick-off, that no-one would stop them
getting in and that they had not been stopped yet., Statements
were put in relating to two other small groups talking in similar

Eerms.




not arrive as a result of any concerted plan. There were, I
accept, small groups without tickets who were willing to exploit
any adventitious chance of getting into the ground. They,
together with the minority who had drunk too much, certainly
aggravated the problem faced by the police. But that main
problem was simply one of large numbers packed into the small
area outside the turnstiles.

209. The Operational Order for 15 April followed closely that
laid down for the 1988 semi-final. The emphasis was on
maintaining law and order. Side roads were to be blocked off to
prevent damage in residential areas. Pairs of officers were to
patrol streets to prevent "clash of rival supporters”. Officers

were to watch publie houses, shops and supermarkets ''where

looting could take place". Outside the turnstiles, officers were
to ensure supporters entering did not have banners, weapons,
missiles or alcohol.

210. Unfortunately, hooligan behaviour has made all these steps
necessary. But the only written provision aimed at effecting
controlled entry to the turnstiles was one enjoining officers "to
ensure orderly gueves are formed". There was no provision for
controlling the entry of the crowd inte the turnstile area.

211. As long ago as 1924, the Departmental Committee on Crowds
stated: -

"The control of crowds should begin at a point some
considerable distance from the entrance to the ground. The
advantages of an arzangement of this kind are ... in
preventing congestion at the entrances to grounds".

This was particularly important at Leppings Lane where the

turnstile area was so small and awkwardly laid out. If a large

crowd was permitted uncontrolled entry through the perimeter

gates, the forming of gqueues at the turnstiles and control by
76




Liverpool Supporters at Away Matches

205. The South Yorkshire police prepared a dossier of reports on
the behavicur of Liverpool fans at away matches with the object
of showing a pattern of troublescme behaviour by large numbers
either without tickets or with forged tickets. Without setting
out the whole history, it can be summarised as follows.

206. On three occasions Liverpool fans without tickets were
allowed into all-ticket matches upon payment. (At Watford onm 12
February 1988, 1,500 were admitted; at Southampton on 24
September 1988, 150 were admitted; at Sputhampton asgain on 12
December 1988, 750 were admitted). At NHorwich on 1 April 1589,
Liverpool supporters arrived without tickets but 1,272 tickeis
had been returned and fans from both Liverpool and MHorwich were
allowed to buy them for cash. A similar situation occurred at
Wimbledon on 13 May 1989, There were six other occasions from
1986 to date, including the Cup finals of 1986 and 1983, when
numbers of Liverpool supporters turned up without tickets or
otharwise behaved badly.

207. Four points must be noted, however. On none of the
occasions when ticketless fans were admitted for payment was the
match a sell-out. There was therefore room in the ground on each
occasion. At a sell-out fans might not expect to be allowed in,
even for payment. Secondly, no trouble of the kind alleged was
encountered at the 1988 semi-final when Liverpool wisited
Hillsborough. Thirdly, Liverpool wvisited Hillsborough again in
January 1989 without any trouble. Finally, no forged tickets

were in use on 15 April apart from three crude photocopies.

Ho Conspiracy

208. I have already found that there was not an abnormally large

number of fans without tickets on this occasion. With one or two

exceptions, the police witnesses themselves did not subscribe to

thae "conspiracy"” theory. I am satisfied that the large

concentration at Leppings Lane from 2.30 p.m. to 2.50 p.m. did
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occurred and gate 2 was opened, he went through it, injuring his
head as he did so. He came ontoc the pitch sometime after 3.10
p.m. and started resuscitation procedures. He was given &an
oxygen cylinder. He believes this was from St John Ambulance.
It was, he thought, too early to be the fire service. The
eylinder was switched on but Dr Phillips says it gave no oxygen
since it was empty. There was one oxygen cylinder on the St
John's ambulance which came to the scene. Mr Wells, the
Divieional Superintendent of St John, took that eylinder onto the
pitch. He said it was effective. In particular, he recalls
going to a patient being treated by Dr Phillips and says that
oxygen was flowing into that patient. Moreover, Mr Wells tested
the cylinder afterwards and found it was still half full. Tt has
a capacity that will last for 5 hours 40 minutes on a high
setting.

15. There was evidence from Assistant Chief Fire Officer Hornsby
that a Maxaman resuscitator had failed to work properly. It was
delivering an oxygen flow appropriate to a "ehild" setting rather
than a full "adult" flow. On examination, it was found that a
retaining nut in the control knob had worked loocse, possibly due
te wibration in transit, and this had affected the flow of
oxygen. The device had last been tested on 10 April 19889.

16. I accept the evidence of Mr Wells that the 5t John's
Ambulance cylinder was charged with oxygen and working properly.
In my view, Dr Phillips may have been mistaken as to the cylinder
of which he complains being empty. He agreed he was under great
pressure, in an awkward situation; his head was injured and he
became wvery angry at what he regarded then as wholly the fault of
the police. He conceded that if the cylinder was not empty there
was a possible alternative - that the master tank top valve was
ghut. It seems unlikely that he could have been referring to the
fire service resuscitator as he was clear that the bottle he

received was a simple piece of equipment not designed to breathe

for the patient but merely to supply OxXygen.

17. T conclude that on a balance of probabilities the evidence
6




to them, whilst the game was in progress.

11. As to Mr Barnbrock'm account, the eavidence of F.C. Fiona
Richardson was that she was the only policewoman on the track in
the earlf stages although others came from the seated area as the
incident developed. P.C. Richardson began at gate 1 and,
although she did go and help pecples out through gate 3, she did
not go to gate 4, and did not open it twice or even once. The
two officers who spoke of opening gate 4 were both male.

12, I think Mr Grobbelaar did become conscious of distress in
the crowd behind him and did speak to a police officer at scme
stage, probably earlier than he now thinks. Hot to reach theat
broad conclusion would involve atkributing his whole account to
invention or fantasy and I see no grounds for doing so0. However,
his detailed account was not tested in crogs-examination and its
inconsistenciaes and errors when compared with other
incontrovertible evidence would make it unsafe ko derive more
than the broad conclusion stated above. The incident shows how
honest witnesses can become confused and their evidence flawed
when recollecting events experienced under tension or emotion.

13. As to the opening of gate 4 there was an apparent conflict
of evidence. P.C. Illingworth said that about five minutes to 3
he oppened it and guided fans emerging through it to gate 5. P.C.
Hoocson esaid that it was he who opened gate 4 jusk bafore kick-
off. I am satisgfied from the evidence of a number of fans that,
like gate 3, gate 4 was opaned more than onca. The probability
iz, tharefeore, that whilst P.C. Illingworth was shepherding fans
to gata 5, gate 4 had been closed again until it was re-opened by
P.C. Hooeon Ewo or thres minutes later.

Oxygen

14. It was alleged by a doctor that an oxygen cylinder provided

te him on the pitch was ampty. Dr Phillips, a Liverpool

supporter, had bean in pen 3 with his brother and others. He

came under pressure and climbed into pan 2. wWwhen the disaster
5




does not justify a finding that an empty cylinder was brought to
the scene.

alling the ABrvil

18, P.C. Bichard's call to police Headguarters at 3.13 p.m. for
the fire service to bring hydraulic cutting equipment to cut
metal fences (see paragraph 101 supra) was heard by Chief
Inspector Edmundson. He went into the adjacent operations room
to give instructions for the massage to be passed to the fire
service. There, a temporary control room assistant was already
speaking to the fire service about a house fire. Mr Edmundson
interrupted the call and asked the assistant to tell the fire
garvice that cutting equipment was wanted at Hillsborough. There
followed a conversation between the assistant and Miss Davies at
the fire sarvice in the following terms:-

Police Can we have cutting gear for Hillsborough
please straight away.

Fire Control Just a minute, right what's the address?

Police Cutting equipment for Hillsborough football
ground stralght away.

Fire Control Hillsborough football ground?

Folice Yes, Hillsborough football ground.

Fire Control Wwhat road is that on, do you know?

Folice There has been a major accident, all the
ambulances are up thers.

Fire Control what road is it on?

Folice I have no idea, Hillsborough football ground.




There has been a major accident at
Hillsharough football ground where the semi-
final is, the crowds have forced their way
in, they have broken fences and gates down, 1
don't know exactly what it is but there are
people trapped.

Fire Control Right, 0.K. leave it with us.

That conversation took 1 minute 13 seconds. It was published in
a number of newspapers with strong critical comment mostly
against the fire service. The thrust of the criticism was that
valuable time was wasted by the fire service asking unnecessary
questions as to where and why cutting aquipment was reguired.

18. fThere was & meeting of the emergency services in August 1988
to discuss procedure in the event of a major disaster at
Sheffield Wednesday's ground. It was pointed ocut and minuted
that "It was imperative that the Police Control give the exact

location of any fire or incident and as much detail as possible.
No senior fire officer is on duty at the match. ... Fire service
will attend wvia Penistone Road or Leppings Lane a3 directed by
the police”.

20. The message from P.C. Bichard contained all the necessary
information - Leppings Lane end, hydraulic cutting eguipment, to
cut metal fences. Regrettably, it was not passed on Dby
Headguarters in those terms. Miss Davies had rightly been
trained to reguire a precise location and needed to know the
problem which would face the fire service so that the appropriate
regponse could be made. In fact, there are several football
grounds in the Hillsborough district although clearly Eheffield
Wednesday's ground is the principal one. In the resulk, although
Chief Inspector Edmundson clarified, to an extent, the nature of
the problem, the locus which emerged in the course of the
conversation (Penistone Road) was not that contained in the
criginal message from ground control (ie "Leppings Lane end".)
9




the police.

Fire Control

Police

Fire Control

Folice

Fire Control

Police

Fire Control

Police

Fire Control

PFolice

Fire Control

Police

Police

Fire Control

What road is it on, do you know?

"Hillsbarough football ground, what road is
it on?" (this was said to someone in Police
Force Control) "penistone Road" (to Fire
Control).

Fenistone ERoad.
Fenistone Road O.EK.
ninute -

Penistone Road, Jjust a

exactly involved?

It's football, a big match, Liverpool v Motts
Forest.

Yes, but why do you want us, you said it was

an RTA (Road Traffic Accident).

No, no, no, major incident inside the ground.

Major incident inside, do you know exactly

what it is?
Ho I don't, they want all the cutting gear.
For what,

do vou know?

Hang on a sec.

At that peint Chief Inspector Edmundson intervened and spoke foT

The conversation concluded:-

(Male volca) - Hello
Hello, what
exactly is it for?

]

now you want some cutting gear,




Mr Hicks' Evidencm

5 5% Mr and Mrs Hicks' two daughters died in the disaster. They
had arrived esarly en famille but had tickets for different
gections. The two daughters had standing tickets; they went in
to pen 3. Mrs Hicks had a seat in the north stand. Mr Hicks
took up a standing position in pen 1 just below and to the west
of the police box at about 2.15 p.m. From there, he had a view
of the centre pens. He kept an eye on them as they filled up
since he knew his daughters to be there.

2 His evidence was that by 2.50 p.m. he could see people wara
in distress. At about 2.55 p.m. he and others called te a senicr
police cfficer at the top of the steps to the control box to draw
his attention to the crushing. Mr Hicks was only about 10 feet
from the officer. He described him as wearing a flat cap with
gold or silver braid and a light coloured anorak. Mr Hicks
believed he was the officer who stopped the match. Mr Greenwood,
who did stop the match, was certainly not wearing a light
coloured ancrak as can clearly be seen on the video.

3 Mr Hicks says that he and others shouted several times to
this officer in attempts to alert him te the distress in the
pens. There was no reackion although Mr Hicks believes the
cfficer must have been in earshot.

4. That officer descended from the steps and two cameramen whom
Mr Hicks believed were from television came and appeared to
direct their cameras towards the pens. Another senior officer
appeared two steps down from the platform. He was a stocky
figure; he also wore a flat cap but with black braid. Mr Hicks
says that he and two or three others tried several times to
capture this officer's attention without success. Then Mr Hicks
says he shouted "For Christ's sake can't you see what's going on.
1
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We can, and you have cameras'", The officer is said to have
replied dismissively "Shut your fucking prattle".

5. When the disaster cccurred the two Hicks girls were crushed.
victoria was put in an ambulance and Mr Hicks accompanied her to
hospital where she was found to be dead. Sarah died at the
ground .

6. Mr Hicks was an impressive witness and, despite his grievous
logs,; rTemarkably stoical. He gave his evidence clearly and
without rancour. He was certainly mistaken about Mr Greenwood
being one of those on the steps and it has not been possible to
identify either officer from Mr Hicks' descriptions. He may well
alsoc have been imprecise as to timings. Nevertheless, I see no
reason to doubt that what he described did cccur in relation to
two officers. As Mr Hicks generously said himself, the
dismissive abuse from the second officer (although reprehensible)
may have been due to his being precccupied with trying to see
what was happening at pens 3 and 4 around kick-ocff time.

The Goalkeseper and Gate 4§

T Mr Barnbrock, a Liverpool supporter, said he went through
the tunnel. He would have liked to have turned back when he saw
how crowded the pens were. He went with his father and 13 year
old brother Stephen towards the front of pen 4. He saw the teams
come onte the piteh. Conditions at the front were, he =said,
alright until about 2 minutes to 3. Then the pressure in the pen
increased and he and his father became separated. His feet came
off the ground. He shouted to police officers through the fence
to get them ocut and help them. The police did not react. The
Liverpaol goalkeeper, Bruce Grobbelaar, spoke to a policeman on
the track. The gate was then opened by a blonde policewoman and
about 25 to 30 people went through it. They 4included the
witness's father and his brother Stephen who had a broken arm. A
police Constable shut the gate. It was then reopened by the same
policewoman, the witness thought, and he got out.




fan sguaghed up against the fencing to the right of my
goal as 1 loocked at Leppings Lane terraces, He
screamed, "Please get the fucking gate open" - "Help,
help". All the people who could speak were pleading
for help. There were tws policeman near the gate right

alongside the fan who had shouted to me and so I
shouted to them, "Gat the gate open". I was still
trying to concentrate on play and was still having my
attention taken by what was happening behind me - there
were lots of fans on the piteh behind the goal arsa by
them too. I called again to the policemen, "Open the
fucking gate” and one just turned away from me and
looked back at the crowd but the other went to the gate
and opened it and it was like taking the top off a
shaken coke bottle - people were everywhere on the play
area around my goal. Play was still going on and it
came down towards me again for the left hand corner.
It was a Hottingham Forest throw in, away to my leaft,
the ball was ocut of play and a fan came up to me on the
pitch and said "Bruce, they're killing us". I said
"Wha's killing you", and he said "They're crushing us-
eur fans”'. I said "go and get some help", and then a
policeman came on and spoke to this fan. I don't know
who the fan was, and then he led him off. It was about
this time I saw a policeman running onto the pitch from
my right across my box and to the referee who blew up,
recovered the ball and told all players to clear the
pitch."

10. It is clear from the video that Mr Grobbelaar's recollection
of the seguence of events, even with regard to the game, 1=
inaccurate in a number of respects. For example, the 2
Nottingham Forest corner kicks occurred minutes before Beardsley
struck the bar, Further, it seems highly probable from other
evidanca that gates 3 and 4 were open continuously well before Mr
Grobbelaar says the fan asked him to get the gate open., It seems
surprising too that with all the noise Mr Grobbelaar would hear
the precise words of an individual fan, let alone respond twice
4




B. Mr Eccleston, a male purse and an impressive witness, was
sitting in the north stand. He noticed pens 3 and 4 were full
and realised something was wrong when fans started coming over
the perimeter fence but did not invade the piteh. He said the
Liverpool goalkeeper appeared to notice this too.

9. Mr Grobbelaar was out of the country during the Ingquiry and
was therefore not called. However, he made a statement which was
put in as his evidence. In the course of it ha said:-

"Kick-off happensd and we got into our stride pretty
quickly - we forced a corner pretty early on and the
ball cama down to my end - I rolled it out to the full
back once and play went on until Peter Beardsley hit
the crossbar of the HNottingham Forest goal from a
corner and came back into play. I remember just after

that there were shouts and screams from the crowd just

behind me, it was diffarent; not the ordinary crowd
noise and I turned around to lock. What amazed me
first was the concentration and squash of fans in the
centre section, the end areas still had plenty of
space, It was only then I became consciocus that the
erowd was sgquashing forward and wasn't able to go
sideways and that's when I noticed the fencing
alongside them holding them in. I saw fans being
pulled up into the stand above the terraces, 1 saw fans
climbing over into the empty areas at the side and I
saw fans climbing ocut over the front onto the pitch
which was particularly difficult because of the spikes
on the top of the fencing but they were getting out.

Play was still going on and I was in a terrible
position trying to concentrate on play and having my
attention taken by what was happening behind me. The
ball came down to our end and Nottingham Forest won a
corner, it was taken and we cleared our box area and as
play was going forward over the centre line I heard a
shout, "Bruce please help" - a desperate shout from a
3




whilst on the face of the conversation the fire service may 2Ecm
ta have been slow in the uptake or perhaps pedantic, in my view
the police ought to have bean more specific. They had the

necessary information to be so.

21. I am satisfied however that the delay of 1 minute 13 seconds
ovar the ecall, and even the delay occasioned by the cutting
eguipment going to Penistone Road rather than Leppings Lane, did
not affect the outcome. Even had those with cutting eguipment
gone directly after a briafer 'phone call they would not have
arrived at a stage early enough to make cutting the fencing a
halpful exercise.

HMr Tia ish

22. When the Liverpocol manager went to the control room and
agreed to make the anncuncement broadcast at 3.56 p.m.., he says
in B statement that he could not get the Tannoy to work.
spectators could see him trying to address them and indicated to
him manually that nothing could be heard. an officer pressed
buttons on the machine and Mr Dalglish says he tried again with
gimilar lack of success. He was then taken under the police box
to the room used by the disec jockey to broadcast pre-match musie.
There, the microphone worked and he broadcast his message.

3. Mr Dalglish was not called. There was no other evidence
about this incident. I accept it accurred as he described. Why
the Tannoy could not at that time be successfully operated from
the police box is however strange and unexplained. Unlike the
radio, it had operated satisfactorily from the police box at the
critical times save that iks messages may not always have been
heard above the prevailing noise. It had worked at about 3.30
p.m. when it called for medical staff. I can see no grounds for
criticising the pclice in regard to this incident and certain it
is that the brief delay in relaying Mr Dalglish's message can
have had no significant effect.
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We have just received Lord Justice Tavler's interim report, which
the Home Secretsry wants to publish en Friday. He will minute
yYou = probably tomorrow - about the terms of the statement he

proposes to make and about the conseguences of the report for the
police.

ﬁf””Lth do not yet have advice from Carclyn Sinclair on the report (wha

is at a conference with the Home Secretary), but thought wvou
would like an early opportunity to see it.

I have not had time to read it all myself, but Tecommend to vou
the conclusions (Flag A) and the recommendations [(Flag &).

i

The report is particularly critical of:

~ senior police [("for the most part <ne qua]ity of their

e

YR ' s .
evidencde was in inverse proportion tn their rank.. tha

e B R ——

senior officers in command were Adefensivea and avasive

witnesses...naither their handling of problems of tha day
nor their account of it in evidence showed the qualities of

leadership to be expected of their rank...it would have been

more seemly and encouraging for the futurec if responsibnility
had been faced");

= particularly the cfficer in charge, Mr Duckenfield, whose
"capacity to take decisions and give orders seemsd to

collapse, . and whoe gave out a report after the incident

that it had been caused by fans bﬁrclnq open a gate which

"was not only untruthful..;t caused grave offence and
distresg":

- the City council which was "inefficient and dilatory" in




Etation Officer Paul Anthony James EARSOH
Control Superintendent Raymond CLARKE
Deputy Chief Metropolitan Ambuleance Officer Alan HOFPKINS
Chief Metropolitan Ambulance Officer Albert FAGE
Lawrence YOXALL

David John WALEER

Maurice KAY QC

Dr Andrew Jolyon BYRNE

Graham KELLY

Dr John ASHTOH

Dr MNaderassen Carpoosamy CURFPEN

Eenneth EVANS

Glen KIRTON

Dr Wilfred EASTWOOD

Dr Glyn PHILLIPS

Ferenc MORATH

Andrew SANDERSON

FC Philip HOOSON

FC Gary CAMMOCE

David BOWMES

Inspector Clive William CALVERT

Graham Henry MACKRELL

Inspector Steven Robert SEWELL

Douglas John LOCE

Garry TAYLOR

David George Lawrence WATTS
Superintendent Terence Willis ETUART

PC Brian WAUGH

In addition, statements cof avidence from many others were

admitted to the Inguiry. Some B0 letters were received from

Members of the House of Commons and three from Members of the
House of Lords. Some 1470 letters from the general public were
received. Organisations who have submitted evidence addressed tO
Part II of the Inguiry will be specifically listed in the Final
Report.

* Statement read to the Inguiry




its cduties for the review and amend the safety certificate;

o S T

= R

- the Club, which despizte generally a good record, should

have alerted police that fturnstiles were likely to be

L T e

swamped. . et

Notably, Lord Tavior does not attach any significant blame ta:

————

- the behaviour of fans:

———,

= the lack of medical facilities at the ground or the late

arrival of the emergency services;

Eguund:

- the allecation to Liverpool of the Leppings Lane end.

o,

The report includes a large number of recommendations, many of
which Lord Taylor wlishes to bo intraduced before the new seasan.
Thaeze seaem to me to be practical and remarkably thorough. He

S——

describes them "as the minimup necesgary to ensure that existing
footkball grounds can for the'present be. sately used." He does
not touch on wider issues such as membership schemes, identity
cards alli=-seater stadias, s=super=-stadia eto ; which will be

cansidered in his f£final report.

%

Caroline Slocock
1 August 1989
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Mr Andrew Collins QC, Mr Alan Goldsack and Mr Bernard
Phillips of Counsel, instructed by the Treasury Soliciter,
appeared on behalf of the Inguiry.

Mr Benet Hytner QC and Mr Timothy King of Counsel,
instructed by the Hillsborough Steering Committee, appeared
on behalf of the bereaved and injured.

Mr John Jackson of Counsel, instructed by Messrs Hill
Dickinsen, appeared on behalf of the Football Supporters'’
Association.

Mr John Dyson QC and Mr David Gibson-Watt of Counsel,
instructed by Messrs Freshfields, appeared on behalf of the
Football Association.

Mr Richard Maxwell QC and Mr Michael Murphy of Counsel,
ingtructed by Messrs Keeble Hawsons, appeared on behalf of
Sheffield City Council.

Mr Edwin Glasgow QC and Mr Stuart Catchpole of Counsel,
instructed by Messrs Davies Arnold Cooper, appeared on
behalf of Sheffield Wednesday Football Club.

Mr William Woodward QC and Mr Patrick Limb of Counsel,
ingtructed by Messrs Hammond Suddards, appeared on behalf of
the South Yorkshire Police.

Mr Franz Muller QC and Mr Andrew Robertson of Counsel,
instructed by Messrs Crutes, appeared on behalf of the Eouth
Yorkshire Fire and Civil Defence Authority.

Mr Michel Kallipetis QC, instructed by Messrs Dibb Lupton
Broomhead, appeared on behalf of Trent Regional Health
Authoarity.

Mr Roger Toulson QC, instructed by Messrs Reynolds Forter
Chamberlain, appeared on behalf of Dr W. Eastwood.
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within them should be specified by the local authorikty after
taking professional medical advica and should be made a
requirement of any Safety Certificate.

41. The club should employ a medical practitioner to be present
at each match and available to deal with any medical exigency at
the ground. He should be trained and competent in advanced first
aid. He should ba present at the ground at least an hour before
kick-off and should remain until half an hour after the end of
the match. His whereabouts should be known to those in the
police control room and he should be immediately contactable.

42. At least one fully equipped ambulance from the appropriate
ambulance authority should be in attendance at all matches with
an expected crowd of 5,000 or more.

43. The number of embulances to be in attendance for matches
where larger crowds are expected should be specified by the local
authority after consultation with the ambulance service and
should be made a requirement of the Safety Certificate.
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256, I say at the cutset of this chapter that no valid criticism
can be made of tha response by the S5t John Ambulance Brigade, by
EYMAS or by the fire brigade on 15 April. Indeed, no represented
party ventured any criticiem of them. The only attack on SYMAS
came from two Liverpool doctors. One claimed that ambulances did
not arrive swiftly or with sufficient equipment and that there
was a lack of triage. He was proved to be wrong in all three
respects. unfortunately he had seen fit to go on television on
15 April when he said more lives could have been saved if staff
and eguipment had arrived earlier. Apart from being proved wrong
in fact as to the times of arrival of ambulances, he conceded in
evidence that it was not possible to say whether lives could have
been saved. His comments on television were irresponsible. The
pther doctor complained of the absence of defibrillators. I am
satisfied on overwhelming evidence that to attempt to use a
defibrillator on the piteh with pesple milling about would have
been highly dangerous owing to the risk of injury from the

electric charge.

397. T find that all three of the emergency services named above
responded promptly when alerted, that they brought appropriate

egquipment and that théf;nﬁé;;Ennel operated efficiently.

ey g e

298. It would be unreasonable to expect, at any sports stadium,
medical facilities capable of dealing with a major disaster such
as occurred. To have in advance at the ground, oxygen,
reguscitators, stretchers, other eguipment and medical staff
eufficient to deal with over 100 casualties is not practicable.

209, what is regquired iz a basic level of provision for first

aid, for professional medical attention and for ambulance

attendance, together with a system of co-ordination with the
110




of those Dr Eastwood put forward should have been adopted giving
more turnstiles and total separation of areas or at the wvery
least the capacity of the new pens and of the terraces as a whole
should have been treated more cauticusly. The polica wview in
1981 that 10,100 was too high a figure was known to the Club
(although Dr Eastwood says not to him). Yet, despite that and
the sub-division into pens, the figure remained.

————

T

292. Although the police had assumed Tesponsibility for
monitoring the pens, the Club had a duty to its wvisitors and the
Club's officials ought to have alerted the police to the grossly
uneven distribution of fans on the terraces. The Club operated
and read the closed eircuit television and the computer
totaliser. Liaison between Club and police on the day failed to
alert the latter to the number of Liverpool supporters still to

e w - moamm o

come. The onus here was on the Club as well as on the police,

=,
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293. The removal of barrier 144 was the responsibility of the
Club although it clearly acted on the advice of Dr Eastwood and
the Advisory Group which in this instance was misguided.

294, Likewise, the breaches of the Green Guide were matters which
the Club should have appreciated and remedied.

255. Lastly, as already indicated, the poor signposting on the

concourse tended to produce under-filling of the wing pens and

over<filling of pens 3 and 4. Poor signposting outside the
turnstiles and the unhelpful format of the tickets also led to
confusion aggravating the build-up in the turnstile area.




emergency services which will bring them to the scene swiftly in
whatever numbers are reguired. What will amcunt to an
appropriate basic provision for the future e.g. the egquipment in
a first aid room, requires expert evaluation and advice.

300. On the day, there was no clear understanding between the
Club and Dr Purcell as to his role. He believed he was primarily
there to attend to the players. The Club regarded him alsoc as
the "physician available to attend at the first aid room if
required", as laid down in the Safety Certificate.

301. There was insufficiently close co-operation between the
police and the emergency gervices. It is clear that SYMAS and
the fire brigade should have been called earlier than they were.
However, in wview of the nature and extent of the erushing, the
time when police rescue began and the pathetically short period
for which thoee unable to breathe could survive, it is improbable
that gquicker recourse toc the emergency services would have saved
more lives.

302, Fipally, there was evidence that an advertising board had to

be knocked down at the north-east corner of the ground to allow
an ambulance onto the pitch and that at the top of the ramp
leading to the pitch the access for ambulances was inadequate.
There was also evidence that the pre-match arrangement for
ambulances to use the two gates from Penistone Road at the north-
east end of the ground as in and out routes was frustrated by the
presence of wvehicles just inside the ground. In the event, none
of these matters affected operations. The hoarding was gquickly
knocked down. The difficult access to the ramp was negotiated

and ambulances used one entrance satisfactorily by backing out
when loaded.




PART IV - INTERIM RECOMMENDATIONS
23 = TOM
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304. It is important to stress the limited objectives of the
interim recommendaticns I can make in this Report. My purpose is
to propose instant measures capable of being implemented

& T o e 1

forthwith and where ﬁ;éﬁlﬂié before the commencement of the

1989/1990 season. They are designed to prevent overcrowding and
crushing on terraces in the short term and to improve safety
procedures, They do not and cannot meet all the problems or
address all the issues of post-Hillsborough football. Wider
issues such as membership schemes, identity cards, all-seater
stadia, super-stadia and long term recommendations fall to be
censidered in my Final Report. 5o do a number of other gpecific
matters such as a comprehensive review of the Green Guide, the
problem of excessive pre-match drinking, fans without tickets and
ticket touts. I mention these matters lest it be thought I have
decided no recommendations need be made concerning them. I have
not. But before deciding what if any recommendations to make
about these and other matters, more evidence and study is
required.

305. Accordingly, the main thrust of these interim
recommendations, as a holding exercise, is to reduce numbers on
the terraces, to increase vigilance and to achieve a Pproper
balance in crowd control between prevention of disorder and
maintenance of safety.

Ferimeter Fencas

106, It would be impractical and unwise to recommend works of
construction or radical structural changes now, before completing
the extensive study and consultation which will form stage two of
this Inguiry. Hasty interim recommendations of that kind might
well prove to be ill-judged after further study and require to be
changed in a matter of months.
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CHAPTER 22 - ICATI

303. One problem which impeded police control and the gathering
of intelligence was the intermittent failure of communication by
radie, There was the pericd of two or three minutes when the
control room was out of radio contact. Even when that was
remedied, it was only by using a hand set in the control room.

This meant that control could not override any other messages.

Ho effective radio communication seems to have reached control
from the perimeter track at the relevant time. Mr Greenwood's
request for the match to be stopped and various messages from
Constahles reporting the distress in the pens did not register.
Likewise, communication from Leppings Lane +to contrel was
unreliable. Undoubtedly these breakdowns made it more difficult
for those in command to make proper assessments and exercise
effective command.




pens 3 and 4. When he was unsure of the problem, he sent cthers
down to "assess the situation" rather than descend to see for
himeelf. He gave no information to the crowd.

283. Most surprisingly, he gave Mr Kelly and others to think that
there had been an inrush due to Liverpoel fans forcing cpen a
gate. This was not only untruthful. It set off 2 widely
reported i allegaticn &gainst thé& supporters which caused grave
offence and distress. It revived against football fans, and

—

aspecially those from Liverpool, accusations of hooliganism which
caused reaction not only nationwide but from Eurcpe too. I can
only assume that Mr Duckenfield's Ilack of candour on this
occasion was out of character. He said his reason for not
telling the truth was that if the crowd became aware of it thezre
might be a very hostile reaction and this might impede rescue
work., He did not wish to divulge what had happened until he had
spoken to a senior officer. However, reluctance to tell Mr Kelly
the truth did not regquire that he be told a falsehood. Moreover,
although Assistant Chief Constable Jackson was at hand, Mr
puckenfield did not disclose the truth to him until much later.

284. The 1likeliest explanation of Mr Duckenfield's conduct 1s
that he simply could not face the enormity of the decision to
open the gates and all that flowed therefrom. That would explain
what he said to Mr Kelly, what he did not say to Mr Jackson, his
aversion to addressing the crowd and his failure to take
effective control of the disaster situation. He froze.

The Po & At

285. It is a matter of regret that at the hearing, and in their
submissions, the South Yorkshire Police were not prepared to
conceda they were in any respect at fault in what octurred. Mr

Duckenfield under pressure of cross-examination, ﬂpulﬂgised for

blaming the Liverpool fans for causing the deaths. But, that
apart, the police case was to blame the fans for being late and
drunk and to blame the Club for failing to monitor the pens. It

— s -

was argued that the fatal crush was not caused by the influx
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in the c¢oal industry and the steel industry, and in other
contexts. Unfortunately, their policing on 15 April broke down
in the ways already described and, although there were other

causes, the main reason for the disaster was the failure of

police control. e e — Y =y

279. In all some 65 police officers gave oral evidence at the
Ingulry. Sadly I must report that for the most part the guality
of their evidence was in inverse proportion to their rank. There
ware many young Constables who as witnesses were alert,
intelligent and open. On the day, they and many others sgtrove
heroically in ghastly circumstances aggravated by hostility to
rescue and succour victims. They inspired confidence and hope.

280. By contrast, with some notable exceptions, the senior
officers in command were defensive and evasive witnesses. Their
feelings of grief and sorrow weare obvious and genuine. HNo doubt

thozse feelings were intensified by the knowledge that such a
disaster had occurred under their management. But, neither their
handling o©of problems on the day nor their account of it in
evidence showed the qualities of leadership to be expected of
their rank.

2B81. Mr Duckenfield leant heavily on Mr Murray's experience.
Between them they misjudged the build-up at the turnstiles and
did little about it until they received Mr Marshall's reguest to
open the gate. They did not, for example, check the turnstile
figures available from Club controcl or check with Tango units as
to the numbers still to come. They did not alert Mr Greenwood to
the zituaticn at the fringe of hiz area of command., They gave no
instructions as to the management of the crowd at Leppings Lane,
Inflexibly they declined to postpone kick-off.

2B2. When Mr Marshall's request came, Mr Duckenfield's capacity
to take decisions and give orders seemed to collapse. Having
sanctioned, at last, the opening of the gates, he failed to give
NEeCessary cunsquEEFial orders or to exert any control when the

disaster occurred. He misinterpreted'ihe emergence of fans from
e 104




through gate C but was due to barrier 124a being defective. Such
an unrealistic approach gives cause for anxiety as to whekther
lezszsons have bean learnt. It would have been more sgseemly and

encouraging for the future if responsibility had been faced.




CLUB AND

289, It should be recorded that in general the Club has over the
vyears adopted a responsible and conscienticus approach to its
responsibililities. It retained the services of Dr Eastwood as
consultant engineer and abided by his advice. For his part, Dr
Eastwood 4is skilled and experienced in this field, as already
indicated, and he sought I have no doubt to act efficiently and
professionally in his advice and practical work. The Club also
retained Mr Lock who had acguired great experience and knowledge
of Hillsborough during his police service. A& number of witnesses
described Hillsborough as a very good ground, "one of the best in
the country". The police agreed that relations between them and
the Club were good. Over the last four years; the Club had spent
some £14 millicon on ground improvements.

280. Nevertheless, there are a number of respects in which
failure by the Club contributed to this disaster. They were
ré;ﬁnnsihle as occuplers &and invitorz for the layout and

structure of the ground. The Leppings Lane end was
unsatisfactory and ill-suited to admit the numbers invited, for
reasons already spelt out. The Club was aware of these problems
and discussed solving them in various ways between 1987 and 1986.
In the result, there remained the same numbear of turnstiles, and
the same problems ouvtside and inside them, The plan for this
semi-final, involving as it did the loss of 12 turnstiles for the
north stand and large numbers to be fed in from Leppings Lane,
was one agreed between the Club and the police. The Club knew
best what rate of admission the turnstiles could manage and ought

to have alerted the police to the riska of the turnstiles being

swamped .

———————

——

291. The alterations inside tha turnstiles and on the terraces
clearly affected capacity, but no 5§;;1f1c allowance was made for
them. In that respect, both Dr Eastwood and the Club should
have taken a more positive approach. Either a scheme such as one

108




CHAPTER 19 — THE CITY COUNCIL AND THE SAFETY CERTIFICATE

286. The performance by the City Council of its duties in regard
to the BSafety Certificate was _inefficient and dilatory. The
failure to revise or amend the certificate over the period of

three years preceding this disaster, despite important changes in
tha layout of tha ground, was a serious breach of duty. There
were, as a result, no fixed capacities for the pens. The
certificate took no account of the 1981 and 1985 alterations to
the ground.

287. A number of breaches of Green Guide standards were permitted
and persisted e.g. the spacing of the crush barriers, the width

e

of perimeter gates and the gradient in the tunnel (1 in 6 as

againsk the Green Guide maximum of 7 iﬂ_ﬁﬁi.

288, The Advisory Group lacked a proper structure; its procedure
was casual and unbusinesslike. 1Its accountability ke the General
Purposes Panel was ill-defined. Decizicons were taken informally
and too much was left to Mr Bownes. In particular, the decision
to remove barrier 144 was not referred to the Panel and oughk not
to have been made.




307. In particular, I do not at this stage make any
recommendation as to removing perimeter fences or replacing them
with structures of different design. Understandably, there was a
wave of popular feeling against such fences in the immediate
aftermath of Hillsborough. The horrifying spectacle of people
being crushed ageinst the fencing focussed blame for the disaster
on the fences themselves. There were pleas to dismantle them and
emotive references to the fans being treated 1like "ecaged
animals". Some clubs removed their fencing straightaway. It
was therefore wvery tempting to consider at an early stage making
a recommendation that the fences should be removed. I confess to
being =0 tempted.

308. Regrettably, only a month after Hillsborough, there were
incidents which showed that wviclence and hooliganism are still

———

liahle to erupt at football grounds. On 13 May at Eelhurst FPark,
Hirmlngham. City supporters invaded the pitch and fought with

supporters of the home <club, Crystal Palace. Five police

officers and 15 suppﬂrters wara injured and reguired treatment at
a local hnspital Dn tha =same day at a maktch between Bristol
City and Sheffield United, spectators spilt onto the pitch and
there was fighting on the terraces. At the Cup Final batween

Lf;;rpnﬂl and Everton on 20 May, thHere was a pitech invasion,

albeit 8 comparatively benign one.

309, Even the Football Supporters' Association (FSA) felt it
necessary ko say in their final submizsion,

"With some reservations, the FSA accept that perimeter
fences are necessary for crowd control."

310. Bearing in mind those matters, and the need to consider
further expert evidence; I have decided that it would be unwise
and premature for me to make any recommendations now either to
remove or to preserve or to alter the structurﬂ of perimeter
Tences. I =shall make recommendations about them in my Final
Report.
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17. To assist the local authority in exercising its functions,
it should set up an Advisory Group consisting of appropriate
members of its own staff, representatives of the police, of the
fire and ambulance services, of the building authority, of the
club and of a recognised supporters' club, The Advisory Group's
terms of reference should encompass all matters concerned with
crowd safety and should require regular visits to the ground and
attendance at matches. The Advisory Group should have a chairman
from the local authority, and an effective procedure. Its
resplutions should be recorded and it should be required to
produce regular written reports for consideration by the local
authority.

Duties of each Football Club

18. Each turnstile should be inspected and its potential rate of
flow measured. Thereafter, regular inspections should be made to
ensure that each turnstile zremains capable of admitting

e —eeeee

spectators at the rate anticipated. ——x 2
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19. The correlation between each viewing area in the stadium and
the turnstiles serving it should be such as to ensure that all
the spectators intended to be admitted to that viewing area Ccan
pass through the turnstiles within one hour. If that cannot be
done, the capacity of that viewing area should be reduced
accordingly.

20. Turnstiles should be closed when the permitted capacity of
the area served by them is about to be reached and arrangements
should be made to ensure quick and effective communication with
turnstile operators for this purpose.

21. Closed circuit television should be so0 installed as to
enable crowd densities cutside the gruund,ksithin concourse areas
and in pens and other standing areas, to be monitored before and

e

throughout a match. T =




12. The layout of barriers in each pen or terraced area should
be reviewed immediately to ensure that it complies with the
criteria contained in Chapter 9 of the Green Guide. If it does
not, the assessment of the maximum capacity figure for that pen
or terraced area, in accordance with Recommendation 2 ahove,
should reflect the fact.

Safety Certificates

13. There should be an immediate review of each Safety
Certificate by the responsible local authority, which should
consult the club in respect of which the Certificate is issued,
the police, the fire service, the ambulance service and the
building authority. Such a review should include an inspection
of the stadium. Its object should be to ensure that the
operative conditions of the Certificate are complied with and to
add or substitute any condition shown to be necessary as a matter
of urgency following the findings and recommendations in this
repork.

14. Any local authority within whose area there exists a sports
stadium designated under the 1975 Act for which no Eafetr

remedy the =i tu.at. iﬂl‘l .
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15. Every BSafety Certificate should be reviewed by the local
authority at least once annually and each Certifiecate should
require to be renewed annually.

16. Each local authority should review its arrangements for
issuing, monitoring, enforcing, reviewing, amending and renewing
Safety Certificates. Such review should require that there
exists or i= provided an accouontable administrative structure
whereby the functions of the local authority are regularly and

effectively supervised by senior officers and elected members and

decisions are properly taken in accordance with the local
authority's rules.
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22. All signposting for spectators both outside and inside the
ground should be cowmprehensively reviewed. It should, in
relation to the arrangements for each match, be unambiguous, eya-
catching, simple and clear and ehould be designed to ensure the
rapid movement of spectators te their appropriate viewing area.

23. Information on tickets should be unambiguous, simple and
clear and should correlate absclutely with the information
provided in respect of each match both outside and inside the
ground. Retained ticket stubs should contain information
necessary to guide spectators once inside the ground.

24. Information on tickets reguesting spectators to be in
position by a particular time should be reviewed by clubs in
conjunction with the police to ensure that it corresponds with
the planned arrangements for admitting spectators to the ground.

25. Each club should consult with a recognised supporters club
as to the provision of pre-match entertainment aimed at
attracting spectators to the ground in good time.

FPolice Planning

26. The Chief Constable of each police force in whose area there
is one designated stadium or more should nominate a chief officer
to liaise with the management of each football club and local

authority concerned in respect of the safety and control of
crowds .

27. The Operational Order for each match at a designated stadium
and the pre-match briefing of all officers on duty there should
alert such officers to the importance of preventing any
overcrowding and, if any is detected, of taking appropriate steps
to remedy it.

28. The Operational Order for each match at a designated stadium

should enable the police to cope with any foreseeable pattern in

the arrival of spectators at a match and in their departure. It
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boards to address the crowd. Consideration should also be given
to the use by police officers of a simple code of hand signals to
indicate to the control room the existence of certain emergencies
or requirements.

Co—ordination of Emergency Services

35. The police, fire and ambulance services should maintain
through genior nominated officers regular liaison concerning
crowd safety at each stadium.

36. Before each match at a designated stadium, the police should
ensure that the fire service and ambulance service are given full
details about the event, including its wvenue, its timing, the
number of spectators expected, their likely routes of entry and

exit, and any anticipated or potential difficulties concerning
the control or movement of the crowd. Such details should be
readily awvailable in the control rooms of each of the emergency
services.

37. Contingency plans for the arrival at each designated stadium
of emergency wvehicles from all three services should be reviewed.
They should include routes of access, rendezvous points, and
accessibility within the ground itself.

38. Police officers posted at the entrances to the ground should
be briefed as to the contingency plans for the arrival of
amergency services and should be informed when such services are
called as to where and why they are reguired.

First Aid, Medical Facilities and Ambulances

39. There should be at each stadium at each match at least one
trained first aider per 1,000 spectators. The club should have
the responsibility for securing such attendance.

40, There should be at each stadium one or more first aid rooms.
The number of such rooms and the equipment to be maintained
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should provide for sufficient regerves to enable rapid deployment
of officers to ba made at any point inside or outside the ground.

29. The option to postpone kick-off should be in the discretion
of the officer in command at the ground. Crowd safety should be
the paramount consideration in deciding whether to exercise it.

30. There should be available in the police control room the
results of all closed circuit televigion monitoring outside and
inside the ground and the record of any electronic or mechanical
counting of numbers at turnstiles or of numbers admitted to any
area of the ground. Officers in the control room should be
skilled in the interpretetion and use of these data.

Communications

1. There should be sufficient operators in the police control
room to enable all radio transmissions to be received, evaluated

The radic system should be such as to give
npa:atnrﬂ in the control room priority over, and the capacity to
overrida, others using the same channel. Additional channels
should be used, whare necassary, to prevent overcrowding of the
airwaves. Consideration should ba given to sound-proofing the

control room against excessive crowd noise.

32. To complement radio communications, there should be a
completely separate system of ].and lines with telephone links
bétween the control room and key points at the ground.

33. Within the control room, there should be a public address
system to communicate with individual areas outgide and ingide
the ground, with groups of areas or with the whole ground.
Important announcements should be preceded by a loud signal to
catch the attention of the crowd despite a high level of noige in
the ground. This arrangement should be prominently advertised on
every programme sold for every match.

34. Use should be made where possible of illuminated advertising
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314. The Safety Certificate procedure should, if it is properly
administered and enforced, go far towards achieving crowd safety.
whether it succeeds depends upon the wvigilance and commitment of
the local authority issuing the certificate. I do not know
whether the poor performance of the local authority at
Hillshorough was typical. Arguments have been put to me
suggesting the need for some national oversight or inspection of
local authority certification procedures. This raises complex
igssues which I shall want to consider further at stage two of the
Inguiry. For the present, I make recommendations as to the
content of Safety Certificates and arrangements for issuing,

s —

monitoring, enforcing, reviewing, amending and renewing them.
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311. For the present, I would emphasise that, although the
fencing prevented escape, the real cause of the Hillsborough
disaster was overcrowding and it is against that danger that my
interim recommendations are primarily directed. Whilst declining
to recommend the removal of the fences, I do consider that the
gates to the pitch should be kept open whilst the terraces are
occupied. Thiz will have, I hope, three beneficial effects.
Obviously, an open gate is a more ready escape route than one
which has to be unlocked. Secondly, the sight of open gates will
ba reassuring to spectators on tha terraces. Thirdly, the
existence of gaps in the fencing by reason of the open gates will
concentrate the minds of police officers or stewards on the track
to the need for careful monitoring of those on the terraces.

312. It will of course be necessary Lo have a polieca presance
sufficient to prevent pitech invasion for improper reasons through
the open gates. However, I am encouraged to think that this is
not an insuperable problem by the fact that, for example at
Anfield, Liverpool's ground, there were no gates in the perimeter
fencing before it was taken down. There were instead gaps or
"access points" as they are called in the Green Guide (paragraph
215). Their existence did not, so far as I am aware, prevent the
authorities from maintaining order. Also, the gates= were open
throughout the replay of this ill-fated semi-final at 0Old
Trafford on 7 May 1589.

Reduced Numbers

313. In the assessment of figures for capacity, the criteria in

Chapter 16 of the Grean Guide were not at HiTlsborough, and may
not elsewhere, have been applied with sufficient rigour.
Therefore, in addition to reminding and enjoining local
authoritias and eclubs to make all necessary deductions when
assessing the figure for maximum capacity in accordance with the
Green Guide, I recommend reducing that figure by a further 15% as

—_

an interim measure. =




CHAPTER 24 - THE EECOMMENDATIONS

315. The recommendations which follow are the minimum necessary
to ensure that existing football grounds can for the present be
gafely used, based upon the evidence which I have heard at
cheffield and other information I have received. They complement
the recommendaticns which Mr Justice Popplewell set out after his
inguiry at Bradford.

316. Those which are asterisked should be carried cut before the

1989 /90 season starts. The rest should be started forthwith and
completed as soon as possible.

Maximum Capacitiegs for Terraces

1= Where a viewing terrace is divided into pens or areas which
are self-contained, the Safety Certificate should specify the
maximum number of spectators to be admitted to each such pen or

area.
—

A pen or area is to be deemed "self-contained” notwithstanding
that it has a gate or gates affording access to another pen or
area and whether such gate or gates be open or shut.

Z. Each figure for maximum uapacity should be assessed in
accordance with Chapter 16 "of the Green Guide ("the Green Guide
figure”™) subject to the following qualifications:i-

{a) in arriving at "the Green Guide figure", proper and
realistic allowance must be made for all factors which
ghould reduce the permissible density in accordance
with the range of mpaximum figures specified in
paragraphs 221 and 222 of the Green Guide;

after aseessing "the Green Guide figure", a deduction
of 15% should be made to improve the safety margiu
e 117
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Recommendation 5 above, should be fully briefed and trained with
regard to the recognition of crowd denaities, to the recognition
of s=igns of distress and to crowd dynamica. Training should
include demonstrations at the ground and photographs, desgigned to
enable stewards and officers to recognise different crowd
densities.

; o All gates in radial or perimeter fences of pens or other
self-contained areas should be painted in different eolours from
the rest of the fence and marked "Emergency Exit".

8. Where there are perimeter fences, all gates to the pitch

- i gt e oo
should be kept fully open during the period when spectators are
on the Eerrace.

e ———

—

9. There should be in respect of each gate in a perimeter fence
{or group of gates if they are close together) a police officer
authorised to decide whether or not to allow npectmithrﬂugh a
gate to relieve overcrowding. The officer so authorised imn
respect of each gate should be identified for each match and
known to be so by all stewards and police officers in that
vicinity. He should be able to make radio contact with the
control room either himself or via an officer close at hand.

10. Suitable and sufficient cutting equipment should be provided
by the club at each ground where there are perimeter fences Lo
permit the immediate removal of enough fencing to release numbers
of spectators if necessary. Agreement should be reached as to
whether the eguipment should be used by police, the fire brigade
or stewards. Whoever is to use it should be trained to do so.
Whether to use it should be a decision of a nominated senior
police officer at the ground.

Crush Barriers

11. All crush barriers should be visually inspected immediately

for signs of corrosion. Any barrier found to be affected by a

significant degree of corrosion should be repaired or replaced.
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Arrangements should be made:-

{a} to limit the nuamber of spectators entering each self-
" contained pen or area to the maxioum capaclty figure
assesged in accordance with Recommendation 2 above
either eleactronically, mechanically, by a ticketing
errangemenkt, by counting or otherwise, and

to close off further acceszz to such pen or Area when
its maximum capacity is about to be reached.

Filling and Monitoring Terraces

3. There should be a written agreament between the club and the
police setting out their respective responsibilities for crowd
safety and control and in particular for the filling of each
self-contained pen or other terraced area and the monitoring of
spectators in each such pen or area to avoid overcrowding. Any
variation of the agreement in respect of an individual match must
be agreed in writing in advance.

5. At each match, there should be on the perimeter track, for
earh self-contained pen or other terraced area, a steward (if the

club is monitoring that area) or a police officer Ti-t"_?:ha police
are monitoring it) whose sole duty is to check crowd conditions
in that area for possible mre:r:rr:nrﬂi.ng"ur distress thrnum the
period the area is occupied by spectators. Whoever ia a&o
appointed should be in addition to any other steward or police
FIEesSEence. He should have ready access to the police officer
authorised under Recommendation 9 below, and by radio to the

control room.

Fences and Gates

6. All police officers and stewards with duties in relation to
the terraced areas and especially~ those with duties under
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the Football League, the Club's casual staff and
thelr insurers, the Sun Alliance.

{vi) South Yorkshire Constabulary.
(wvii) south Yorkshire Fire and Civil Defence Ruthority.

Subsequently, during the hearing, I furthar accorded
representation to:

(viii) Trent Regional Health Authority, for the South
vorkshire Metropolitan Ambulance Service (SYMAS).

and (ix) Dr W Eastwood, consultant engineer to Sheffield
Wednesday Football Club.

9. ginee the circumstances of the disaster raised urgent
guestions of safety, espacially at football grounds, you
indicated at the outset that you would welcome any
recommendations, even of an interim mature, which I might be able
to give in advance of the new football season due to commence in
mid-August 1989. I therefore announced at the preliminary
hearing on 28 April that I would conduck an oral hearing with all
possible expedition as the first phase of the Inquiry to discover
the facts and causes of the disaster and enable me to make any
immediate interim recommendations necessary in the short texrm.

10. The West Midlands Police investigation began on 24 April. A
"Freephone" number was advertised to enable members of the
public, especially those who had attended the match, to offer
their evidence to the Inguiry. Initially this number was
available for three days on 28 different lines. The response
From the public was such that the lines were continued for a
further thres days by the end of which 2,665 calls had been
received. There were also many written offers of help. Some 440
West Midlands officers were deployed on the Inguiry. To service
this operation, special police offices were established in
Rirmingham, Liverpool and Sheffield and computer technology was
used to the full. In all some 3776 statements were taken. There

watas some 1550 letters to Ministers, to the Ingquiry and to me
personally all of which I read. The police, cthaffield Wednesday
Football Club and the B.B.C. had video cameras filming at the
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5. The policing arrangements for 15 April were in the hands of
the BSouth Yorkshire Constabulary. The efficacy of those
arrangements and their implementation was from an early stage
called into gquestion. It was therefore decided that the
investigation of the disaster and the gathering of evidence for
this Inquiry should be conducted by an independent police force.
Mr Geoffrey Dear Q.P.M., Chief Constable of West Midlands
Constabulary, undertook this task. He was made responsible
directly toc me; he appointed Assistant Chief Constable Mervyn
Jones to take full-time charge of the investigation. I am deeply
indebted to both of them.

B Oon 18 April I wvisited Hillshorough Stadium. I inspected the
ecene of the disaster on the terraces and all relevant parts of
the stadium and its approaches. My assessors and I have made
further wigits during the Inguiry. I also visited Liverpool on
21 and 29 April.

o The Lord Mayor and the Sheffield City Council kindly offered
to make the accommodation and facilities of Sheffield Town Hall
avyailable for the hearing of oral evidence. This offer was
gratefully accepted and I would like to reccrd my thanks for
those facilities and for the co-operation afforded to the Inguiry
by the authorities in Sheffield.

8. On 28 April 198%, I held a preliminary hearing to announce
the date when the oral evidence would begin, to glive sgome
directions as to the procedure I intended to follow and to hear
applications from those wishing to be represented at the hearing.
I accorded representation to the following:

(1) Those bereaved or injured as a result of the
disaster.

(ii) The Football Supporters' Association.

(144} The Football Association.
tiw] Sheffield City Council.

{w) Sheffield Wednesday Football Club together with
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ground on 15 April. 1In aggregate, they recorded some 71 hours of
film covering the period before, during and after the digaster.
Thug the material gathered and potentially available for
presentation at the oral hearing was enormous. From this mass it
was essential to select only sufficient good and reliable
evidence necessary to establish the facts and causes of kthe
disaster.

11. Where it seemed likely that any allegation or criticism
might be made of the conduct of any person or party, the Treasury
Solicitor, after consultation with Counsel for the Inguiry, wrote
to the party concerned setting out the likely grounds for
complaint. This followed the practice established by the Royal
Commission on Tribunals of Inguiry (the Salmon Commission].

12. The hearing began on 15 May. It continued, sitting long
hours, for 31 days concluding on 2% Juna. In that pericd, 179
witnesses gave oral evidence. Counsel's submissions were
delivered in writing on 7 July and on 14 July I heard their brief
cral submissions supplementing the written argument.

13, Witnessesz were not sworn. Since this is a departmental
inguiry, there was no power to administer the cath but there was
no instance of any witness giving evidence which I conaidered
might have been different had he or she been sworn.

14. The witnesses called were only a small fraction of thosa
frem whom statementse were or eculd have been taken.
Hevertheless, I am satisfied that they were sufficient in number
and reliability to enable me to reach the necessary conclusions.
To have called more would have prevented me from presenting an

interim report in the required time and would not have added

significantly to the relevant evidence. I have, however,; been
able to take into account many written statements in addition to
cral testimony.

15. Apart from the evidence called by Counsel for the Inguiry
which was drawn from statements taken by the West Midlands Police
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done in close consultation with Professor Maunder, I am most
grateful to the Director, Dr. A. Jones, &and to the Deputy
Director, Dr. €. E. Hicholson, for their invaluable help.

18. I wish to commend Counsel to the Inguiry, Mr Andrew Collins
0.C., Mr Alan Goldsack and Mr Pernard Phillips for their
industry, care and fairness in selecting and presenting the
necessary evidence; also, Counsel for all those represented who
tested that ewvidence fully but expeditiously. This Interim
Report could not possibly have been prepared in so short a time
had I not had the whole-hearted co-operation of all thosa
mentioned and many others.

19. The second phase of the Inguiry will ba directed to making
final and long term recommendations about crowd conkrol and
safety at sports grounds. I need to consider in depth
information, opiniong and arguments from a wide range of sources
and econtributors both here and abroad. It was clear from the
outset thatk this second phase could not bea carried to completion
baforea the next football season. However, at an early sktage of
thea oral hearing I invited evidence from all who wished to
contribute to it and gpecifically from many sporting, local

authority, emergency service and police bodies as well as

technical consultants. I asked that submissions should be in
writing and should be made promptly so that the second phase of
the Inguiry cculd follow immediately after the first. I shall
now proceed to congider the large body of written evidence which
has been submitted. I shall want in s=ome instances to have
further oral evidence or discussion in econjunction with my
ASSEes50TS. We will also need to make a number of wvisits and

inspections.
20, I now present my Interim EReport and Recommendations. I

ghall prepare my Final Report and Recommendations as s00n &S
reasonably possible.

1 August 1985 PETER TAYLOR




and others wvoluntesrad by individuals, each of the represented
parties was given full opportunity to put forward any witnesses
they considerad should be called., A final submigsion was made by
Counsel for the South Yerkshire Police that since the
inv&stigétinn by West Midlands Police is still continuing, all
the evidence has not been assembled and it would be unsafe for me
to make findings of fact. I should therefore make clear that the
investigation continues principally to furnish as much detail as
possible to HM Coroner for the City of Sheffield as to the cause
of death, the precise position at death and the care and movement
of each of the 95 wvictims individually. I am assured by Chief
Constable Dear and Assistant Chief Constable Mervyn Jones that it
is most unlikely any further evidence gathered will significantly
alter or add to the history of events which emerged at the
hearing.

16. I should like to thank all those who made it possible for
the oral hearing to take place so scon after the event and for
evidence to be efficiently presented and tested so as to give a
full and fair account of what happened in all its aspects without
irrelevancy or duplication. I pay tribute particularly to the
west Midlands Police for their speed and dedication in gathering
the evidence and to all those responsible for processing it. The
most eloguent tribute to the fairness and thoroughness of the
police investigation came from the Secretary of the Feotball
Supporters' Association. He said there had been initial anxiety
in Liverpocl as to whether that investigation would be fair and
chijective. His Association therefore collected 200 witnaess

statements themselves. Having heard the opening statement by
Counsel to the Inguiry based upon the evidence gathered by the
police, he found that it accorded entirely with his Association’s
evidence and the initial anxiety was wholly dispelled.

17. Before and during the Inguiry I derived great assistance on
a wide range of technical issues from the Health and Safety
Executive who providentially have a laboratory in Sheffield (the
Research and Laboratory Services Division) where tests were
conducted and reports prepared swiftly and efficiently. This was
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The Rt. Hon. Douglas Hurd C.B.E. M.P.
Secretary of State for the Home Department

1LL STADIUM DISASTER 15 APRIL 1989
INTERIM EEPORT OF INQUIRY
INTRODUCTION

T On 15 April 1989 a football match to decide a semi-final
round of the F.A. Cup competition was to be played between the
Liverpool and Nottingham Forest Clubs. The neutral venue chosen
was Hillsborough Football Stadium, Sheffield Wednesday's ground.
Only six minutes into the game, play was stopped when it was
realised that spectators on the terraces behind the Liverpool
goal had been severely crushed. In the result, 95 died and over
400 received hospital treatment.

2. On 17 April 1989 I was appointed by vyou (o carry cut an
Inguiry with the following terms of reference:

To 4inguire into the events at Sheffield Wednesday
football ground on 15 April 1889 and to make
recommendations about the needs of crowd control and
safety at sports events.

2 Two Assessors were appointed to assist me: Mr Brian Johnson
0.P.M,; Chief Constable of Lancashire, and Professor Leonard
Maunder 0.B.E,, B.Bx., FPhD,, 4¢.D., ¥T.Eng, F.I. Mech E.,
Profesgsor of Mechanical Engineering at the University of
Hewcastle upon Tyne, Their help has been invaluable and I am
very grateful for their expert advice and wise c¢ounsels. While

the scle responsibility for this report is mine, I am comforted

in the knowledge that both Assessors agree with it.

4, Mr Robert Whalley was appointed Secretary to the Inguiry.
He and his assistants have worked prodigicusly and skilfully to
give me all the advice and support I could have wished. I also
wish to acknowledge the help I have received, as always, from my
clerk; Mr Ernex=t Poktt.
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Fizing The Vepue

21, On 20 March 1989, +the Football Association (the F.A.)
requested that their Cup semi-final between Liverpocl and
Hottingham Forest be held on 15 April at Hillsborough Football
Stadium. The corresponding semi-final between the same two teams
had bhean hald thers in April 1988. The arrangements had been
successful in the view both of the police and of the host club.
Eheffield Wednesday (tha Club) were therefore willing to
accommodate the 1989 match. South Yorkshire Constahulary were
prepared to police it but only if the ticketing arrangements were
the =ame as those for 1988, Dtherwisa, the F.A. would have to
lock elsewhere. Those arrangements did not please Liverpool cr
its supporters either in 1988 or 1985. They thought the ticket
allocation was unfair for reasona to be explained later.
Eeluctantly, however, the police reguirement was accepted and the
match was fixed for 15 April at Hillsborough.

The Ground

22. The Hillsborough Stadium is some 24 miles to the north-west
of eentral Sheffield in the district of Owlerton. The ground was
opened in 1899 on what was then a greenfield site by the river
bon. The pitch lies roughly east to west. A plan of the ground
and its immediate environes is at Appendix 1.

23. The west end, with which this Inquiry is principally
concerned, is known as the Leppings Lane end. The east end abuts
on Penistone Road, the A 61, To the south is the river Don and
to the north a residential street, Vere Road, which runs between
Leppings Lane and Penistone Road HNorth.

24. Alongside the river is a private roadway giving access to

the scuth stand, to the Directors' and players' entrances, and to
7




pens 3 and 4., Above its entrance in large letters was the word
"Standing" and a large letter "B''. Thus B ticket holders were
drawn towards the tunnel.

45. The -length cf the tunnel 1ias =ocme 23 metres. It rises
slightly at first then levels gff but finally descends towards
the terraces at a gradient of 1 in 6. As i1t emerges onto the

terrace; the way ahead is bisected by the radial fence between
pen 3 on the right and pen 4 on the left. A short spur of brick
wall projects forward from each side of the tunnel at its mouth.

Those emerging are thus guided straight feorward rather than Eo
either side. The photograph at Appendix 3 shows the west stand
and terraces.

46. As with the lavout on the terraces, the configuraticon of the
Leppings Lane turnstiles and the areas inszide them was effected
By a series of piecemeal changes. Again, 1t will be necessary to
analyze their resultant effect.

Policing Arrangements

47. At the 1988 semi-final, policing had been under the control
of Chief Superintendent Mole, then Commander of F Division within
whose area Hillsborough lies. He was still in post on 20 March
1989 when the F.A. broached the 1989 semi-final, but he was due
to hand over command of F Division on 27 March to Superintendent
Duckenfield on the latter's promotion to Chief Superintendent.
Both were present at an initial meeting on 22 March, but on 27
March Mr Mcle bowed cut and Mr Duckenfield tock over. Under him
were Sector Commanders, all Superintendents with much experience
of policing football matches at Hillshorough and elsewhera. 1In
particular, Superintendent Marshall was in charge of tha area
outside the Leppings Lane entrance and the approaches to it.
Superintendent Greenwood was in command inside the ground, but
this included the area between the turnstiles and the perimeter
fence. They thereby swapped roles from the previocus year. Under
Mr Duckenfield's overall command were some B0O1 officers and men
on duty at the ground plus traffic officers and others from D
14




of turnstile G is a tubular steel barrier to divide the queue for
that turnstile from the roadway to the south stand.

Lane

40. Turnstiles 1 to 10 gave access to a passageway leading to
the north stand. There is an exit gate (marked A on Appendix 1)
between turnstile 1 and the adjacent housing.

41. 1Inside turnstiles 1 to 16 is a concourse leading to pens 6
and 7 and the steps to the west =tand. There is a wall dividing
this area from that inside turnstiles A to G. It had been built
to segregate home and away fans at a time when the Club intended
they should share the west terrace. That idea was not pursued

but the wall remained. There was, however, a gateway in the wall

which did permit accese between the two areas. An exit gate
(marked B on Appendix 1) was provided from the area inside
turnstiles 11 to 6.

42, Finally, anyone using turnstiles A to G entered a concourse
bounded on the left by the wall just mentioned and on the right
by the wall of the private roadway coming from the south stand to
Leppings Lane. There was an exit gate in the latter wall (marked
C on Appendix 1} just inside turnstile G.

43. All three axit gates, A, B and C, were cof concertina design.
Thay could be opened only from the inside and were not intended
for entry of spectators into the ground.

44. Those entering through turnstiles A to G had three options
once inside the ground. They could by moving to the right go
round the south end of the west stand and gain entry into pens 1
and 2. They could go through the gap in the dividing wall
towards the concourse behind turnstiles 11 to 16 and then round
the north end of the west stand into pens 6 or 7. However, there
were no conspicucus signs inviting them to take either of those
courses. The cbvious way in was straight ahead of the turnstiles
where a tunnel under the middle of the west stand gave access to
13




Divigion to deal with the influx of BSupporters inta the city
centres. In all, therefore, gome 1,122 policea ware deployed for
this match amounting to about 38 per cent of the total South
¥Yorkshire force. Included in tha mounted section of 34 were
officers from Liverpool and Mottingham to assist respectively in

marshalling their home supporters. The total at the ground was
divided into serials consisting usually of eight to ten
Constables plus a Sergeant and an Inspector. The serials were
posted to duties at various stations in and around the ground in
three phases: before, during and after the match. All of this
was provided for in an Operational Order which followad closaly
the Order drawn up for the 1988 semi-final and toock into account
the force's '"Standing Instructions for the Policing of Football
Grounds”. The Order described the duties of each serial at each
phase, It was supplemented by oral briefings before and on the
day of the match.

Sheffield W 's Arrangements

48. The Club provided 376 stewards, gatemen and turnstile
operators for duty on 15 April. The stewards were briefed as to
their duties on the morning of the match by police Inspectocrs and
were allocated round the ground. They wore yellow tabards, The
Club's econtrol room, situated below the scuth stand, could
communicate by V.H.F. radio with the stewards. Closed circuit
television was installed by the Club with screens in their
eontrol room showing all the turnstiles round the ground. A
computerised counting system was incorporated in the turnstiles.
This flashed onto a screen in the Club contreol room the running
total of spectators passing through the turnstiles section by
section. Thus, at the Leppings Lane end, there would be separate
running totals for turnstiles 1 to 10 {(north stand), turnstiles
11 to 16 (west stand), and turnstiles A to G (west terracas).
When the total for any section was within 15 per cent of its
permitted capacity a warning pulse showed on the screen. For the
west terracing that warning would occur when the numbers were
within 15 per cent of the total terrace capacity of 10,100. What
the system could not do was monitor the distribution of fans on
15




the Club conktrol room, a line to the police station of F1 Bub-
division Headquarters at Hammerton Road, and a normal outside
line.

£3. Radie contact at Hillsborough from control toa =marials
cperating both inside and outside the ground was U.H.F. on
channel 25. There was a W1 F.U. portable base station in the
control box and if it failed there was a stand-by station under
the operator's bench. Hand sets were issued to all ranks of
Sergeant and above. Community Constables on duty would already
have their own. Other Constablas had no radio. Communication

was on "talk through" i.a. any message from any source would be
heard by everyone tuned in and if more than one source spoke

messages could become garbled. Ear pieces were 1lssued to some
agfficers in an attempt to overcome the loud crowd noise which
made receipt of signals wvery difficult. There were cthar radio
channels open to Sergeant Goddard: V.H.F. to police Headguarters
at Snig Hill, channel 35 to F1 Sub-divisional Headguarters at
Hammerton Road and channel 19 used by C.I.D. There was also a
gset tuned to Sheffield Wednesday's radio system between 1ts
control room and the stewards.




the terracing, pen by pen. It could give no warning therefore if
one pen was full beyond its safe capacity.

lig

49. The nerve centre for police control is the control room or
box situated at the south-west corner of the ground between the
south stand and pen 1 of the west terracing. The box is elevated
and reached by a number of steps. It has windows commanding
views across the pitch and straight along the line of the west
perimeter fence. The box is very small and has seakts for only
three officers. Superintendent Murray was in control of it and
wag advisor to Mr Duckenfield as he had been to Mr Mcle the yeax
before. Next to him sat Sergeant Goddard who operated the
radios. The third seat was for Police Constable Ryan who
operated the telephone and public address systems. At the back
of the box steod Police Constable Bichard who was in control of
the police eclosed circuit television system operated by a row of
consoles on a bench in front of him and behind the three seated

gfficers.

50. There were five television screens showing views of five
roving cameras fixed at high points on the stands and directed
both inside and outside the ground. There was alsc a master
screen which flicked in rotation from one camera view to ancther
and which made a wideoc recording. The cameras have a zoom
facility to close in on any point of interest. Specifically,

there were good camera views of the west terracing, of the
Leppings Lane turnstiles and beyond them of Leppings Lane itself.

51. The Tannoy public address system was relayed through
speakers fixed at vantage points inside the ground and outside
the turnstiles. It was used by a disc jockey, housed under the
police control box, to relay music before the match, but it could
be overridden by the police. Messages could be relayed through
all speakers or if appropriate to one area only.

£52. P.C. Ryan had three telephone lines: an internal line to
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barriers parallel with the goal line but radial fences at right
angles to it, dividing the area into pens. Thisz divigion was
begun after an F.A. Cup semi-final in 1581 when ecrushing occurred
dus to overcrowding and gates had to be opened. It proceeded in

stages, the final arrangement being shown on the plan Appendix 1.

The first section of the west terracing moving south to north
contains gates 1 and 2 and i= known as pens 1 and 2 although in
fact constituting only one pen. Next is pmn 3 with one gate;
next pen 4 with one gate; pen 5, which is extremely narTow, was
intendad asz a sterile area to divide pan 4 from pen 6. This was
to isolate home and away fans on occasions when both might be
accommodated on the west terracing in separate pens. Finally
there is pen 7 at the north-west cormer. Pens 5, & and 7 each
have a perimeter gate. At the back of the pens, under the front
of tha west stand, there is a gate in each radial fence. When
tho=e gates are open, the back row of the terracing is intended
to permit access from pen to pen along the whole west side. In
practice, when substantial numbers are present, those gateways
are not readily visible or accessible. The present layout of the
pens, fences, crush barriers and gates has resulted from a series
of plecemeal changes. The nature and effect of those changes
must be considered later.

Ihe Turnstiles

29. Because of the housing in Vere Road there is no access from
the north side of the ground. Along Penistone Road NHorth there
are some 46 turnstiles which usually give access both to the Kop
and to the east end of the north stand. They are marked 43 to 88
inclusive on the plan. The 12 numbered 77 to BB are designed to
feed the north stand but were not used for that purpose on 15
April in order to segregate supporters of the two teams as

appears later. Two of them, 77 and 78, were however used for
access to the Kop.

30. At the scuth side of the ground there were 24 turnstiles
(numbered 19 to 42 on the plan). Those numbered 37 to 42 led to
the Kop and the rest to the south stand.

9




the administrative block under the stand. The rpadway gives both
vehicular and pedestrian access between Penistone Road and
Leppings Lane, but there are gates which can shut it off at each
end. There is some car parking along this roadway principally

for Directors, players and employees of the Club. The soukth
stand dates from 1214 and iz the oldest at the ground. It iz all
gseating with places for 8,800. 5,500 of those are roofed over
and 3,300 are uncovered.

25. The north stand i= alsc all seating and accommodates about
0,700. Behind it i= a gymna=s=ium or sports hall. There are also
a first aid room and police room close by,

2B6. The east end iz all terracing and is known as the Spion Kop.
IE was enlarged and roofed over in 19B& and now accommodatez some
21,000 =standing spectaters. Thera are crush barriers in the Kop
running parallal to the goal line but no dividing fences to
prevent free movement from gside to zide.

27. At the west or Leppings Lane end of the ground there is
terracing close to the pitch. Behind it is the west stand which
provides covered seating and was built in 1965 for World Cup
matcheg, some of which were held at Hillsharough in 1966. The
covered stand accommodates 4,456 ssated spectators. The
terracing in front of it extends higher in the corners between
the stands and its total capacity was stated to be 10,100. At
both the Eop end and the west end access to the pitch i= barred
by perimeter fencing. The fencing is about eight feet high
mounted upon the low wall at the foot of the terracing. At the
top of the fencing the wira raturns back at a sharp angle for
gome 15 inches to make it difficult for anvone to climb over
towards the pitch. There are gates at intervals along the
perimeter fencing to afford access between terrace and pitch.
These gates are less than @ metre wide and ware designed to ba
opened only from the pitch gide for police purposas or in an
emergency. They are marked and numbered on the plan Appendix 1.

28. Unlike the Kop end, the west terracing has not only crush
8




31, In summary, the scuth and east 8idez of the ground
accommodated some 29,800 whose access on tha day was through B0
turnstiles=s.

32. The other two sides of thas ground, north and west, with a
capacity of 24,256 were fed sclely from the Leppings Lane
entrance where there were only 23 turnstiles.

Iravel to the Ground

33. Most supporters were expected to come by road although rail
transport was awvailable. Nottingham supporters travelling by
train would arrive at the main line Sheffield Midland Station
whence they would be directed and escorted northwards by the
police. They would arrive at the ground along Fenistone Road.

Mottingham supporters travelling by coach, mini-bus or car would

approach Sheffield from the south mainly on the M1. Again their
arrival at the ground would predominantly be via Penistone Road
or Herries Road.

34. Liverpool supporters travelling by normal rail service would
arrive at Sheffield Midland Station just like their Hottingham
counterparts. The police aimed to segregate the rival fans and
put them dinto separate coaches. Liverpool fans could
alternatively travel by special train to Wadsley Bridge, a
British Rail station catering sclely for football supporters and
gituated to the north of the ground. A police escort was
available to conduct them on foot to the Leppings Lane entrance.
Those coming from Liverpool by road would approach Sheffield
either via the M62 and down the M1 from the north or across the
Pennines from the north west. All such routes would bring them
to the ground via one or other limb of Leppings Lane as shown on
appendix 1. Broadly, therefore, arrivals from Liverpool would be
from the north and west; arrivals from Hottingham would be from
the =scuth and east.




turnstiles is across a narrow neck ©r forecourt at a bend in
Leppings Lane where, coming from the north, it turns to the
scuth-west and crosses a bridge over the river Don. Parking
areas for the Liverpool supporterse had been arranged north and
west of the ground. They were therefore expected to arrive on
foot along both limbs of Leppings Lane and would converge on the
forecourt at tha bend. In an arc across that forecourt is a line
of railings with six sets of double gates. Inside those
perimeter gates is the short approach to the turnstiles. AS
shown in the photographs Appendix 2, the latter are in Ewo
sections divided by a fence. The northern section consists of
turnstiles 1 to 16. TNumbers 1 to 10 gave access to the north
stand. Thus there were 10 turnstiles for the 9,700 with north
gtand seats. Their tickets were marked "Entrance A" and were
colour-coded brown. Turnstiles 1 to 10 correspondingly had the
letter A apove them and brown boards on the wall.

38. Turnstiles 11 to 16 were for those with seats in the west
stand. Thus 4,458 were served by six turnstiles. They were the
next block to the right of those marked A. However, instead of
these turngtiles and the west stand tickets being marked B as
might alphabetically have been expected, they were marked C.
Their colour-code on tickets and boards was red.

19, On the other side of the dividing fence in the approach area,
there were only seven turnstiles to serve 10,100 with tickets for
the west terracing. Those seven turnstiles were labelled A tc G.
This was because there had originally been 18 turnstiles at
Leppings Lane and the seguential numbering continued £rom 19
upwards on the south side of the ground. When the number at
Leppings Lane was brought up to 23 the present arrangements of 1
ts 16, A to G and then 19 upwards was adopted to avoid re-
numbering all round the ground. However, above the lettering A

to G was a large letter B. "Entrance B" also appeared on tickets

for the west terrace. Thus, the three blocks of turnstiles

ancountered by a ticket holder at the Leppings Lane end read from

left to right A, C, B. The colour-code for west terrace tickets

and the boards beside turnstiles A to G was mauve, To the right
12
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35. Experience in recent vysarz has produced a policy of

segregation to prevent trouble between supporters of rival teams.
The need for this policy te be maintained was endorsed and
emphasised by the Popplewell Report following the Bradford City
disazter in 19B5. Accordingly, before the 1988 semi-final the
police decided that secticns of the Hillsborough Stadium should
be allocated so as to achieve efficient segregation of Liverpool
and Nottingham Forest fans. The section to be granted to esach
was determined by the direction whence each predominantly
approached. Thus, Liverpool were allotted the north and west
gides ©0f the ground for which acce==x wasz from Leppings Lane.
Hottingham Forest were allotted the south and east sides with
access from Penistone Road.

36. The effect of the decision was that for this all-ticket Cup
Tie, Liverpool were allotted only 24,256 places as against 29,800
for HNottingham Forest. This, although average attendance of
supporters at home matches was substantially higher at Liverpool
than at Hottingham. Moreover, with standing tickets at £6 and
seats at £12, Heottingham Forest had 21,000 standing places
compared with Liverpool's 10,100. BSo, Liverpool's allocation was
more expensive as well as smaller. Understandably, Liverpoocl
were aggrieved by the allocation of places and tickets. They
sought with some support from the host club and the F.A. to have
it changed in 198B, but the police were adamant. To switch ends
would, in their opinion, have invelved rival supporters crossing
each other's paths when approaching the ground thereby
frustrating attempts at segregation and creating a risk of
disorder. In 1989, when the same plan was proposed, Liverpool
again challenged it. The police, however, maintained their view,
adding that those who had attended in 1988 would be familiar with
the arrangements and that any change would lead to confusion.

Access from Leppings Lene

37. As the plan Appendix 1 shows, the approach to the west
11
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THE HILLSBOROUGH STADIUM DISASTER

15 APRIL 1989

INQUIRY BY THE RT. HOW. LORD JUSTICE TAYLOR
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Fraom: THE PRivare SconeTasy

DUEERN ANNES GATE

LONDIN SWIH 9AT

3 Aaugust 1989
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HILLSBOROUGH IMNOUIRY

I am afraid that the Home Secretary’s minute to the Prime
Minister of 2 August contained an error. The press will have
embargoed copiez of Lord Justice Tavlor's report at §.30 am on
Friday 4 August.

I am copying this ta Private Secretaries to recipients of
the Home Secretary's minute and I should be grateful if they
could make this alteraticon. I apologise for the mistake.

.
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MISS C J BANNISTER

Ms Caraline Slocock
Private Becretary
10 Downing Street
LONDON SW1
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HILLSBOROUGH - POLICE REACTIONS i?i{_(; ‘*(f

The Home Secretary's office have rung to report on the positicn
on the police, as the Home Secretary promised lLast night.

The Chief Constable, PFeter Wright, has now read the report and
has decided =~ subject to talking it thraugn.hEEnight with his
family = that he will accept the findings 5;_ the report
u;;gﬁggge&ly: accept respmﬁgzggigt? for the actionse of hiz police
forae; ;nd ocffar his ;ﬁgiéégziun to the Chalrman of the Police
Authorsity. If Chief Ennsﬁahlc Wright deecides to do sao, the
matter rests with the Chai{@ﬂﬂ but the Homea EeEratar?’E view is

that the Chief Constakle waould not be dissuaded aven Af the

Chairman were to sesk to make him change his mind.

The Home Sccrctary's response 15 one of sadness  that
autstanding cfficer should end his career in this way.

e i

But he feels that the decision is wvery much in character; anc
alsc that it is not something in which he should intervene in an~
WaY . He alsc feels that 1f Peter Wright does net res:ign
immediately, he would probably be hounded by the tabloid press
and ferced to do so in undignified circumstances.

[-a®
Th= Chief Constable 15 likely to announce his resignatlon at,&fﬁh

tomorrow 1f he decides to go ahead.

@

Carcline &locock
3 August 1989




PRIME MINISTER

I have now dizcussed the interin report of Lord Justice Taylor with
colleaques most closely involved,

Z. The report has to be presented to Parliament and I propose that it

ghould be laid at 11.00 a.m. on Friday. At that time Lord Justice Taylor
= —— s ity e me— e

S —
propuses to hold a press conference, The press will have embargoed copies at

9.00 a.m, My response will be by way of a statement issued frum the Home

——

Office immediately following that press conference. Neither the Minister of
Sport nar T gee adwvantage in helding a press ¢ﬁffﬂrﬂﬂﬂ& ﬁufsﬂlves

—_—

4 We agreed at my meeting that in this statement I sghould welcome

unreservodly the broad thrust of the report; announce that circulars were

—

being issued by the Home Office and Scottish 0Ffice wikh aErong encouragemenk

—

for all concerned to get on with inplementing relevant adu1ce' and indicakte

that a more Ccong 1dared respenee, including possible quhnrdinﬂ di) lﬁgiiiarinﬁ
would follow ﬂwn3ultut19u requlred by lEH & copy of my prnpﬂsed gtatement

iwhich covers a copy of the circular) is attached.

L Criticiom ig directed at Sheffield City Council for shortcomings in

their enforcement of the Hafety at Epﬁf£E Grounds Act 1975, In the short term

this 1s deall with by the interim recommendations. In the slightly longer

term the powers we have proposed in the Football Spectators Bill will pecmit
the liceneing authority to supervise the way in which local authozities caccy

out these responsibilities, Taylor specifically indicates that he will deal

in hig final report with the need for some naticnal oversight or inspection

of local authurlty certificaticn ﬁrucedures Some criticism is alsa directed
ﬂE—EEEEEI;:d Wedaesday Football Club, inclueding its technical adviser, for
inadequate arrangements for crowd safety and control. Iﬁ_;;"vfgw these are
inextricably linked with the shortcomings of the licensing autherity.

e

3s But tha meet severe criticism is directed at tha South Yorkshire

Folice; Taylor concludes that the maln reason for the disaster was the
el




CONFIDENTIAL

HILLSBOROUGH TRAGEDY

ORAFT STATEMENT HY THE HOME SECRETARY

Commenting today on the publicatien of Lord Justice Tayler's report;
the Home Secretary, the Bt Hon Douglas Hurd, CBE,, MP., said:

"I am grateful ko Lord Justice Taylor and his team for
completing the first part of his ingquiry in time to produce
an interim report before the start of the football season.

It i=s an exzecellent repork which pulle no punches about the
causes of the disaster.

The Government welcomes the broad thrust of the report and
supports the principles af the recommendations, They include
a number of matters which should be dealt with without delay
pending the loagec-term findings of the inquiry which will be
publighed in the [insl report.

AR Home Offica cireular* is to be sent out immediakely to
local authorities, the police, football clubs and obthers
concerned with the organisaticn of football matches, urging
them to take action an the fepaft's recommendations so as to
put a3 many of them inte effect a3 possible bhefore the
beginning of the season. Similar steps are being taken by
the Sacretary of Btate for Scotland.

I am zakisfied that the interim report has not identified any
major shortcomings in the law on safety in sports grounds,
though clearly the Government will look at the Gafety af
Eports Grounds Act and the Home Office and Scottish Office
guide to safety at sports grounds (The Green Guide} in the
light of the inguisy.

ozt of the problems which conmtributed to the disaster at
Hillsborough had been recognieed in the past. Tha report
reveals gerious shortcomings in applying those legsons on the
part of the police, of the club and of the local anthority
cresponsible for the safety certificate.

* & copy of this cirveular ig attached

1




failure of police conteol. The actliocns of individual senlor officers,
Emicf Euparinteﬂndent Duckenfield, are criticised; referance ais
made to poor cperabtional Erdrzr:, lack of leadership, and evidence of senior
officers given ::_I:i_tl'LE Inquiry ig degeribed am q_'e_f“_;r:siv& and evagive. It would
be for the Chief Constable, and perhaps the Director of Public Frosecutions

and the Police Complaints Authority, to act on the conduct of individual

il

officerg.

B. We arg arranging for the bodies criticized, namely the South Yorkshire
FPolice, the Sheffield City Council and the Club to receiwe confidential copies
of extracts of the sepork zelaling to then tomorrow afternoon, I will repost
to you again about the police aspect before the report is published.

e I am eending copies of this minute to colleagues on B Committee, the
Parliamentary Under-Secretary of State, Department of the Environment, and Sir
Hobin Butler.

l = o _LE/"'.J.E.;._?:I\ -

=0

2 August 19859
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PRIME MINISTER
ANNIVERSARY MEMOEIAL SERVICE FOR HILISBOROUGH

The Home Secretary would like to know how important you feel it is
that there should be a senior Government representative at the

Memorial Service to mark the anniversary of Hillsborough.

He has been invited to attend the Service which is on Sunday and
will be held at Anfield. Mr and Mrs Kinnock will be present.
He has private commitments on that day but he could attend if you
thought it was very important for a Cabhinat Minister to be there.
He has been invited in Mr Patten's place, who is unable to go.

Content for me to stress to Mr Waddington's office that you think
it is important that the Government is represented at a senior
level, particulary as Mr Kinnock will be there?

&Mﬁ}
Caraoline Slocock
10 April 1990
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10 DOWNING STREET

LONDOM SWIA JAA
From the Privare Secrefory

3 August 13933

HILLSBOROUGH INQUIRY

The Prime Minister was grateful for vour Secretary of

ctate's minute of 2 August.

I would be grateful 1Ff you could ensure that the following
iz seen only by those with a clear need to know.

This is to confirm our earlier telephone conversation. ‘The
Prime Minister is content for the report to be published on
Friday and for the Home Secratary to issues a statement and
dirveular along the lines propozed., However, =he oconsiders that
the statement should welcome the thoroughness of the report and
its recommendations rather "than the broead thrust of the
repert," given the critiecisms it makes of the police.

I am copying this to the private secretaries of members of H
Committee, Roger Bright (Envircnment) and Trevor Wocllev (Cabinet

Office). ey - O
P . " '-ﬂ_('_in"\j

C,ﬂ-_'l.f ‘:-"\““»h_d_r.

CAROLINE SLOCOCK

Pater Storr Esg.
Home DEfice




The Primcipal Private Secretary
Department of the Environmsnt

2 Marsham Streest

Wl

NE: MAFF MRY HAVE INTEREST IN
SUBJECTS DEALT WITH BY THIS
COMMITTEE.

The Principal Private Secretary
Department of Saocial Security
lehMHﬂj Terracs,

Whitehall,

London, SW1




The Principal Private Secretary,
Lord Presldent's Office,
Privy Council OIficae;
.J itahall,
SWl.

The Principal Private Becratary
Lord Chancgellor's Qffice

House of Lords,

sl

The Principal Private Secretary
Home Dffice
Queen Apne's Gate

The Principal Priwvate Secratary

Department of Education & Science

Elizabath Houge
¥York ERoad
EWl

The Principal Private Becretary
Morthern Ireland Qffice
Whitehall

SW1

The Principal Private Secrekary
Scobktish OFFfice

Whitahall

SWl

The Principal Private Secretary
Welsh Office

Whitehall

EW1

The Principal Private Becretary
Department of Employment,
Caxton House,

Tothill Btreet, SWl.

The Principal Privakte Bacretary
Lord Privy Seal's Dffice

68 Whitehall

SWl

The Principal Private Becretary
Department of Health

Richmond Terrace,

Whitehall,

London, SW1

The Principal Priwvate Secretary

Chancellor of the Duchy of
Lancaster's Office,

Room 301,

70 Whitehall,

SW1

The Primcipal Private Secratary
Department of Transport

2 Marsham Btreeat

SW1

The Principal Private Beacretary
Chief Whip's Cffice

12 Downing Skreet

SWl

The Lord Denham

Captain of the Gantleman-at—-Arms
Eoom 12

Frincipal Floor

Hounese of Lords, S5Wl.

The Priwvate Becretary
Chisf Secretary's ODfficea,
HM Treasury,

Parliament Stresat,

Ewli

Trevor Woalley Esg
Cabinat OEfice
wWhitehall

BWl.




The report revealzs clearly that there are major deficiencies
in the layoutbt and organisation of the Hillsborough ground
which should bave been recogniced and corrected.

The South Yor

It will be for the Chief Constable in the first instance to
conglder the conduct of individual officere and thae South
Yorkshire police callectively in the light <f the inguiry and
the investigation carried ocut by the West Midlands police.
I sghall look to the Chief Ceonstable of South Yorkshire
initially for a report cn the action he proposes to take.

Superwision of Safety Certificaten

Powers recenktly propossed by the Sovernment in the Footkhall
Gpectatore Bill will permit the setting up of 4 new authority
with powers to supervise the way in which local authorities
carry out their responsibilities for the safety of sports

grounds if in due course this iz considered necessary in the
light of Lord Justice Taylor's final report.

The tragedy would not have occcurred if lessons learnt in the
past had been properly applied. It is for everyone concerned
te ensure they are applied in the future. "




kﬂL,.. ; ':E

enable him to continue to lead his force during the very
difficult next few months. It is wvery likely that the families
of those killed at Hillsborough will bring actions against

the South Yorkshire police.

. S—

Peter Wright is wery highly regarded, and this will be a
sa¥d end to an otherwise distinguished career. Leaving

him aside, the defensive - and at times close to deceitful

- hehaviour by the senior officere in South Yorkshire sounds
depressingly familiar. Too many senior policemen seem to
lack the capacity or character to perceive and admit faults
in their organisation. (I shall be sending vou a separate
note an today's seminar led by Douglas lurd on improving

the calibre of senior police management).

Sheffield City Council

The réport's criticism of Sheffield City Council's dilatory
behaviour aver the Safety Certificate vindicates the Goavernment's

decision to give the natieonal licensing autherity power

to ensure that loecal authoerities are carrying out their

"safety" functions in a consistent and effective way. This

et

should bhe helpful in terms of the Football Membership Echeme
Bill.

e

e

Sheffield Wednesday

The main criticism of the ¢lub is that they made a number
of piccocemceal changes to the lavout of the terraces (some

e

in response to peolice suggestiona) without thinking through
and acting upon the implications for capacity and crowd

control. They also tolerated poor and confusing signposting

Which encouraged fans to stream down the central tunnel.

The report concludes that the club cowld have done more
on the day to alert the police teo the fact that Liverpaal

P e | ]

fans were slow in arriving, and could therefore be expected

o come in vast numbers all at once. The club could also

i




. PRTME MINISTER £ paugust 198%

HILLSBOROODGH: TLORD JUSTICE TAYLOR'S INTERIM REFORT

Justice Taylor's interim report concludes:

that the main reason for the disaster was the failure

of police control;

that Sheffield City Council were cdilatery and inefficient
et 2l et
in exercising their responaibility for safety at the

ground;

that Shefficld Wednesday were to blame for not acting
ey

to ensure that fans could he evenly distributed between

the pena on the terraces at the Leppings Lane end,

ittle or mo blame is attached Lo the Liverpool fans.

The Police

The criticiem of the police is very damning. The Chief
Superintendent in charge is shown to have behaved in an
indecigive fagshion. Eo make matters worsze, the senior officers
invoelved sought to duck all responsibility when giving evidence
to the Inguiry. Their defensivenass apparently infuriated

the Judge.

Blthough the Chief Constable - Peter Wright - was not invelved

directly in any way, Douglas Hurd thinks that he will have
to resiﬂn. The enormity of the disaster, and the extent
to which the Inquiry blames the police, demand this. The

hope - which is shared by Lord Justice Taylor = is that

Peter Wright would announce his intention of resigning as

soon as his successcr can take up the post. This would
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. have done more to alsrt the police to the uneven distributiaon

of [ans between the terrace pens.

Taylor recommendations

Lard Justice Taylor recommends a number af measures "capable
af being implemented forthwith and where possible before

the commencement of the 198990 season". There should be

no difficulty in welcoming these. Action is for the police,
:JuhEP' local authorities and local amergency services.

The Home Dffice will issue guidance to encourage prompt

and consigtent implementatiaon,

Conclusion

The interim report is likely to hawve little direct effect
on the passage of the Football Membership Scheme Bill.

Ministers are on record as saying that hooliganism did not
bt ey

appear to be Lhe root cause of the disaster at Hillshorough.

r

The main impact of the report will be on perceptions af

the police. It is very eritical, and will sap confidence

in tha police farce, deapite the report's praise for the

hehaviour of individual constables whs had to extricate

the dead and dying in the first half-hour of the carnage.

Liverpool fans = who have caused trouble in the past — will
feal U{Eﬂigﬂbd. Aggressive behaviour by fana towards the
police may be encouraged. It ie a very sorry episode.

g

: Ere -2MmS as , i the report's ceonclusi
But there seems no reason to think that the report! enclusions

Ars WeEong.
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CAROLYN STHCLATR




From: THe PRovate SECRETARY

Hour Qe

LUHEEN ASNE S (IATE

LUMDICN SWIH 24T

1 Auogust 1939

I enclose a copy of Lord Justice Taylor's interim report
and recommendations on the disaster at Hillsborough.

The Home Secretary expects to publish it on Friday. He
will be chairing a meeting of colleagues most closely involved
tomorrow Lo consider the report's recommendations.

The report is especially critical of the South Yorkshire
Police, in particular of their leadership on the day.

Fellowing his meeting, the Home SBecretary intends ko
minute the Prime Minister and H Committee colleagues with a
draflt statement which he would propose to issue on publication
0f the report. His minuke will also deal with the
consequences for the police,

I am copying this {with copies of the report) to the
Brivate Secretaries to the Becretaries of State for

Environment, Scotland, Wales and Health and to Sir Robin
Butler,

LfJf;'L-* w3

MISS C J BANMNISETER

Ms Caroline Slocock
Private Secretary
10 Downing Street

CONFIDENTIAR
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FETME MINISTER :

HILLSBOROUGH

I am not sure whether vyou had a chance to lock at the
Hillsborough report in last night's box. This is attached and if
yvou have time to read it I recommend vou take a look at the

conclusions (Flag A) and the recommendations (Flag B).

— T "-"‘"—_.
———

We have just received the Home Secretary's reactions (see Flag)

and the draft of his statement arﬁ. the Home Office clrcular in

response to the BEeport. I alsec attach:

— —

- my minute of last night, which summarises the document
and gives a flavour of the strength of its criticisms

against the police;

- a note of today from Carolyn Sinclair (written before

—,

receipt of the Home Secretary's II!_1_"|.Il'l.ltE.'] which highlights the
P.El,rti':‘-;;ﬂ difficulties the report raises for the position

L ¢

of the police. Mr Hurd is to minute vou tomorrow about

thia.

e

Are WOl Content:

- for the Home Secretary to publish the Report on Friday and

%
j{*’} |] without helding a press conference himself but simply issuing a

— i —— PR i —— e

statament;
e

i L_;hc-i-""'ff'!'“ st

ki
e . . _ lia ranre
with the terms of his statement:; e Ej Lt

Vet Ul ]

- with the circular he proposes to ilssue? 2 Lh 2

i
1t .
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Caroline Slacock A e i phe prolet
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Boops of the Recommendatiomns

4, Although the scope of recommendations is wide they are aimed primarily
at football league grounds and the intermatigonal stadiums used for soccer and
rughy whare there are liable to be large, densely packed crowds on terraces.
Eecipientz should nonethaless conesider their application to other designated
gports grounds and sports grounds at which large crowds are in attendance.

5. Thé 43 recommendations are in paragraph 316. They are in two

categories: the 28 asterisked are those reguiring implementation before the

stari of the ney football season or immeciately thereafter; the :éEEIEInq 15
are those which, although reguiring immediate action are likely to take longer
to put dnbg ¢Efect. The Home Secretary nevertheless urges recipients Lo take
urgent action. on both categories go as to put into effeact s many of the

reconpendations as possible before the start of the seascn.

The Guide to Safety at Sports Grounds

L It iz anticipated that the Cuide will ke amended to reflect the
Inquiry's findings in due course after comsultation with appropriate bodies.
kny changes will take account of the Final Report's recommendations. Tf there
is any doubt as to the nature of crush barrier testing described in Ammex: C©
af the Guide advice can be chtairned from the Home Office 01-21T7 5354.

The Safety of Sports Grounds Act 1975

Ta Consideration 1z alse being given to any necessary enforcement of the
Report's recommendations by means of a Stabtutory Instrument under section 15A
of the Bafety of Sports Grounds Ack 1975 (the 1975 Act)] reguiring safety
certificates %o include mandatory terms and conditions. Coneultation as
requiired under section 18 of the 1975 Aok will first ba carried out before any
such Order is made.

Football Clubs

8. A ocopy of this circular together with the Report has been sant to-all
32 football lesgue clubs and the international stadiums= in the expectation
that they will co-operate fully. Should co-operakion not be fortheoming local
apthorities are reminded of thelr powers under section 10 of the 1975 Act for
uze if there is judged to be a sericus risk to spectators in any part of the
grounds.,




The Chief Executiwve

County Councils

Metropolitan Digtrict Councils
London Borough Councils

Common Coumeil of the City of Lendon
Fire and Civil cefence Authorities

chigf Officers of Police
Chief Fire Officers

Chief Ambulance O0fficers

HO Circular 1989
ITNTEHRIM HEPORT OF THE HILLSBOROIGH INQUIHY

Introducticn

The Interim Beport of the Inguiry set up by thae Home Secretary into
Lha fragic events at Hillsborcugh football ground Sheffield on 15 April has
now been published. A copy of the Report is attached. Purthes coplieg are
available Efrom AMSO bookshops.

& The purpose of this circular is to inform recipiente of the contents
of the Report and to urge them to take reguired action without delay in order

to implement, as necessary, the Inguiry's recommendations Lo improve safety

arrangesents at sports grounds.

Government Responso

3, The Home Secretary has welcomed the broad thrust of the Interim Report
and supports the principles of the reconmendations which he believes should
be dealt with without delay pending the longer tera findings of Ehe Inmuiry
which will be published in its Final Report.




Eesource Implications

2 ¥While it is acknowledged that local authorities will need to examine
current priorities in order to act on the Inquiry's recommendations, it ie not
envigaged that there should bo significant leng-term resource implications for
Ehem, The cost of any additicnal policing and/or provision of ambulance

services at football grounde i3 expected to be met by the clubs or ground

cperators themsalves,

Othar

10. rny engquiries about this c¢ircular except barrier testing (eee
paragraph 6 abowe) should be addressed to Mr A Brown [01-217 2T765).

11 Copies alsc go to those bedies on the attached list.

Yours faithfully

A H TURHEY
Fire and Emargency Plaaning Department




"Tt will ba for Eths Chisf Constable in the firast instance to
conaider the conduct of individual officers and the South
Yorkshire Police collectively in the light of the inguiry and the
investigation carried out by the West Midlands Police., I shall
look to the Chief Congtable of South Yorkshire initially for a
report on the action he proposes Lo take.”

Bupervision of Safety Certificates

"powars recently proposed by the Government in the Football
Spectators Bill will permit the setting up of a new authority
with powers to msupervise the way in which local authorities carry
cut their responsibilities for the safety of sports grounds if in
dus courae this is considered necessary in the light of Lord
Justice Taylor's final report.

"The tragedy would not have occurred if lesacna learnt in the
past had been properly applied. It is for everyone concerned to
ensure they are applied in the future."




Commenting today on the publication of Lord Justice Taylor's
report, the Homa Secretary, the Bt Hon Douglas Hurd CBE MP said:-

"I am grateful to Lord Justice Tayler and his team for completing
the first part of his ingquiry in time to produce an interim report
before the start of the football seascon.

"It is an excellent report which pulls no punches about the causes
of the disaster.

"The Government welcomes the thoroughness of the report and its
recommendations. They include a number of matters which should be
dealt with without delay pending the longer-term findings of the
inquiry which will be published in the final report.

“"A Home Office cireular* is to be sent out immediately to local
authorities, the police, football clubs and others concerned with
the organisation of football matches, urging them to take action
on the report's recommendations sc as to put as many of theam into
effect as possible before the beginning of the season. Similar
steps are being taken by the Secretary of State for Scotland.

"I sm satigfied that the interim report has not identified any
major shortcomings in the law on safety in sports grounds, though
cleazly the Government will look at the Safety of Sports Grounds
Act and the Home Officm and Scottish Office guide to safety at
sports grounds ( The Green Guide) in the light of the inguiry.

"Most of the problems which contributed to the disaster at
Hillsborough had been recognised in the past. The report reveals
serious shortcomings in applying those lassons on the part of the
police, of the club and of the local authority responsible for
the safety certificats,

"The report reveals clearly that there are major deficiencies in
the layout and organisation of the Hillsborough ground which
should have been recognised and corrected.”

S i e ———

* A copy of the circular is attached.




record anyone who climbed over the turnstile.

Barrier 144

133. In June 1986, the police reguested that the crush barrier
nearest to the tunnel at the entrance to pens 3 and 4 should be
removed to assist the flow of fans into the pens. They found it
caused obstruction because it was in a good viewing position and
spectators liked to stand against it in numbers thereby blocking
access by others further into the pens. The police also
suggested it might hamper effective evacuation through the tunnel
egpecially in an emergency. Dr Eastwood considered the pros and
cong of this proposal and accepted the police view., The Officer
Working Party approved the proposal at a meeting on 7 August 1986

on gite. Authority was given then and there by Mr Bownes on
behalf of tha Sheffield City Council which had taken over
responsibility for the Safety Certificate from South Yorkshire
County Council on 1 April 1986. Two spans of the barrier were

tharafore removed, leaving only one span in pen 4 as shown on

Appendix 4.

Effects of the Lavout

134, The result of these changes was to divide the terrace intoc a
number of small areas without providing any computerised or
mechanical means of limiting entry numerically into any cne area
if all areas were copen for cheoice. Before the fences and pens
had divided the terrace, the overall figure of 10,100 could be
monitored via the turnstiles and in theory the crowd could even
itself cut laterally. Even then, it was not possible striectly to
ensure compliance with Schedule 3 Part 1 of the BSafety
Certificate which prescribed a maximum of 2,900 for the north-
west terrace and 7,200 for the west terrace. Paragraph 3 of
Schedule 2 of the Safety Certificate provides:

"The number of spectators admitted to the Stadium and to the

gseveral areas of spectator accommodation within the Stadium

shall not exceed the figures specified in Part 1 of Schedule
45




pen 3 from the mouth of the tunnel down the south side of the new
fence to the perimeter. Dr Eastwood dug his heels in against
that proposal which he rightly regarded as dangerous. He did
however agree to some modification to the middle Tow of barriers
in the newly created pen 3, chiefly to facilitate access.
Likewisa in the new pen 5. The 1985 modifications to the pens
are shown on the plan Appendix 4.

The i nd Con

130. At the entrance, modification but no increase in number was
made at the turnstiles. The bank 1 to 16 was divided from A to G
by the metal fence now in place and that division was projected
scross the concourse inside the turnstiles in the form of a brick
wall, A personnel gate was provided for access through that wall
but was enlarged to its present size at the reguest of the
police. Those alteratione were made in the interests of
segregation. The more elaborate divisions which Dr Eastwood had
suggested, giving separate access to each gsub-division of the
accommodation, were not pursued for financial reasons. In May
1885 the Bradford disaster occurred. The south stand at
Hillsborough had wooden decking and the Club realised it would
have to undertake expensive remedial works there. The cantilever
roof of the same stand was alsc discovered to regquire expensive
repairs.

131. In fact, shortly after the new dividing fence and wall had
besnn built at the Leppings Lane entrance and concourse, the Club,
by agreement with Chief Superintendent Mole, ceased to
aceommodate home supporters at the Leppings Lane end. There was
therefore no longer any need for segregation at that end, but the
wall remained.

132, Also in 1985, electronic counting equipment was installed at
all turnstiles. This cenveyed the running count for each bank (=}
turnstiles, for example A te G, to a television screen in the

Club control room where the figures were displayed. In 1586, an

electronic eye was installed in each turnstile booth to catch and
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3,

The Club had to rely upon visual monitoring.

135. The situation became worse however with the diwvision of the

west terrace into pens. Hot only were there more and smaller

discrete areas but some were likely to attract more than theilr
appropriate share of the 10,100 total. It is well recognised
that the area behind the goal is very popular. Moreover, the
position of the tunnel wvis a wis tha turnstiles A to G; its
labelling and the absence of signposts advertising the wing pens

would draw to it those with terrace tickets. It was therefore
highly likely that pens 3 and 4 would fill teo capacity and indeed
exceed it unless preventive steps were taken. Had Dr Eastwood's
plan for separate turnstile access to separate sections with
geparate toilet and refreshment facilitie=s been implemented,
total computerised conktrol could have been kept.




larger gaps by the absence of gangways. Fans had to be able to
get in and out and standard gaps tended to get blocked up. The
affect of his reasoning was that the absence o¢f gangways,
recognised as having a safety function, led to the sacrifice of a
second safety feature, namely gaps of strictly limited width.

140. Again, the removal of barrier 144 was bound, as Dr Eastwood
conceded, to affect capacity. In fact it did more, as I shall
indicate later.

141. Capacity should alsc have taken account of two further
departures from the Green Guide. If, as was the case, the
perimeter gates were not regarded as exits, some 40% of those in
pens 3 and 4 were more than 12 metres from an exit {and there was
no gangway) contrary to the aim of paragraph 96. Four out of
five of the crush barriers in pen 3 and six out of nine in pen 4
were below the height prescribed in paragraph 110. These were
the old barriers which had been repaired and plated where their
bagses had corroded and fresh concrete had been applied, raising
the level of the steps. The point is not academic since, in the
event, many fans were bent painfully over barriers under great
pressure.

142. Dr Hicholson calculated that when all relevant factors
regarding the configuration and the Green Guide are taken into
account, the maximum capacity for pen 3 should have been 8I2 and
for pen 4, 871.

Safety Certificate

143. Whatever should have been the maximum capacities for pens 3
and 4, the fact is that no figures at all in respect of them were
put into the Safety Certificate. Despite all the changes in
layout of the fences and barriers, the two figures, 2,900 for the
north-west terrace and 7,200 for the west terrace, have remained
as the only maxima with which the Club has to comply.

144, Section 2(1) of the Safety of Sports Grounds Act 1975
provides (so far as is relevant):
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R — LA PACITIES

136. In 1981, when the terrace was divided into three areas, Dr
Fastwood gave the Club the figure of 2,200 capacity for the
centre pean. He besed this on the Green Guide, making such
allowances as he thought right. Neo doubt the numbers could have
been counted in via the turnstiles if only that pen was in use or
if such pens as were in use were filled sequentially, buk not
otherwige.

137. After the 1985 changes, Dr Eastwood did not himself give any
figqures for the new pens 3 and 4. Someone on his staff however
split the figure 2,200 into 1,200 for pen 3 and 1,000 for pen 4.
Those figures did not even take account of the fact that pen 5

had been carved out of pen 4 which was bound to have a reducing
effect on capacity. HNevertheless, the figures of 1,200 and 1,000
were put on a drawing emanating from Eastwood and Partners and
the figures have been notionally regarded since as applicable by
the Club and the police. They are in fact too high.

138. Dr HNicholscn; at the Research and Laboratory Services
Division of the Health and Safety Executive, has calculated that
the figures for pens 3 and 4 respectively would be 1,015 and
1,036 if the strength and spacing of the crush barriers had
complied with the Green Guide. But they did not.

Departures from the Green Guide

139, In pen 3, four out of five gaps in the lines of crush
barriers do not conform with paragraph 115 of the Green Guide
(1986). In pen 4, nine out of ten do not conform. In
particular, the spans taken ocut of the barriers in pen 3 in 1585
left gaps well in excess of the maximum of 1.4 metres prescribed.
One gap was 57% wider than the Green Guide maximum. Moreover,
that gap was in direct diagonal line from the mouth of the tunnel
to the barrier which collapsed. Dr Eastwood justified these
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118. I have already observed that thes layout of the turnstile

area, of the terraces and of the concourse between them was the
result of piecemeal changes. A brief history of theza changes is
Nnow Necessary.

The Hiztory

119, Before 1965, the Leppings Lane end consisted entirely of
terracing like the ¥Kop. 1In that year, the West stand was built
and the terraces remaining in front of it were truncated to their
present depth, front to back. As to width, they consisted of a
gingle standing area with no dividing fences. During the early
1970's, hooliganism and piteh invasions made 1t necessary ko
prevent access to the playing area and the perimeter fences were
therefore erected in 1977.

120. Section 1 of the Safety of Sports Grounds Act 1975 empowered
the Secretary of State to designate a sports stadium having, in
hie opinion, accommodation for more than 10,000 as a stadium
requiring a certificate from the local authority. Hillsborough
was 8o designated with effect from 1 January 1979 by B&.1.
1978/1091. In anticipation of that date, Sheffield Wednesday
instructed Eastwood and Partners, a firm of consulting engineers,
tc act on their behalf especially in their dealings with the
local authority. Dr Eastwood, the principal of the firm, is a
highly experienced civil and structural engineer and has advised
several major football clubs. He recommended that a number of
additisnal erush barriers should be added since those already in
place were insufficient to comply with the Green Guide {1976
editien). That work was approved and carried cut during 1979.

121. The relevant local authority at the time was the South

Yorkshire County Council. It set up an Officer Working Party

consisting of representatives of the police, the fire service,
41




{vi) barriers in pen 3.

{vii) crushing not recognised.

{widid) response of the police.

{ix]) perimeter gates were too small.




its own building surveyor's divigion and its own legal and
administration department. The Working Party made inspections
and consulted with the Club and Dr Eastwood. A Safety
Certificate was issued on 21 December 1375 for an indefinite

period. It has remained in force ever since and has not been

amended.

122. Schedule 3 of the certificate sets out the maximum crowd
capacity for various areas in the ground. The figure for the
west terrace is 7,200 and for the north-west terrace 2,900.
These figures were intended to be in accordance with the Green
Guide (1976). Paragraph 15.4 provided for a maximum “packing
density" of between 54 and 27 persons per 10 sguare metres
depending on the condition of the terrace. Dr Eastwood had
calculated 8,000 for the west terrace on the basis of 54 per 10
sguare metres. He thought this a justified starting figure in
view of his improved system of barriers. However, he reduced it
to 7,200 because there were no gangways on the terrace and he did
not think it feasible to provide any. So, the tetal figure for
the Leppings Lane terraces was and is 10,100,

The 1981 Semi-Final

123. As already mentioned, there was crushing at the Cup semi-
final in 1981. The match was between Tottenham Hotspur and
Wolverhampton Wanderers. The police debriefing minutes after the
incident prophetically refer,

"+5 the late arrival of a large number of spectators
who ware still waiting to enter the Leppings Lane
enclosure when the match started. The flash point
occurred when Tottenham scored" (at the Kop end) "after
only three minutes. The spectators 3just entering
pushed forward to see what was happening and caused a
crush, which resulted in the injuries".

124. Those being crushed called for the perimeter gates to be
opened ontoc the track. There was no immediate reaction,
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2,200, but no alteration was mada to the Safety Certificate so to
limit it nor was there ANy means machanically of counting the
numbers going into that pen.

The 1955'Ehanq55

127. By 1985, sSheffiald wednesday had been promoted to the First
Division and was drawing larger crowds. The improvement of the
Leppings Lane end was raised again by the Club and Dr Eastwood
prepared a number of drawings. These illustrated various schemes
for achieving segregation by providing more turnstiles in
separate banks and divisions of the concourse. The police wanted
further divisions of the terrace itself, again to improve control
and segregation. Therae was much discuszsion of these =schemes
which included suggestions of 29 and even 34 turnstiles in total.
In the result, the following alterations were carried out in
1885.

Hew Radial Fenceg

128. On the terraces, two more radial fences were fitted. One
divided the existing central pen inteo the present pens 3 and 4.
Gates were fitted at the mouth of the tunnel to enable each of

those pens to be closed off. The second fence was placed in the

new pen 4 =0 as to create the narrow pen 5 intended to be a
sterile area. Until those two fences were added there existed
only perimeter gates 1, 2, 4, 5 and 6, The creation of pan 3
regquired a new gate 3 to be fitted which was done.

Barriers

129, The lines of the new radial fences ran across existing crush
barriers =zo that without modification those barriers would have
run Ehrough the fencing. The police considered the barriers
would be uszsed by fanzs az convenient mounting poinkts to scale the
new fences, thereby defeating their objeckt. They therefore
wished spans to be removed from the barriers. Had their wishes
been met in full the result would have been an unimpeded run in
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according toc Mr Vaux who was there, but fortunately a police
Inspector gave instructions and the gates were then opened.
About 250 came out onto the track. There were broken arms, legs
and ribs and 38 were treated either in hospital or by the 5t John
Ambulance Brigade. It is clear from the documents {a]} that the
turnstile readings showed the capacity figqure of 10,100 had been
exceeded by over 400 (b) that the police shut off further access
to the terraces because of crushing, and (c) the police view
after the event was that the capacity figure of 10,700 in the
Safety Certificate was too high. Thizs latter view was
communicated to the Club by the Chief Superintendent then in
command of F Division but it was not pursued.

125. After this incident in April 1981 the police reguested that
the terrace should be divided into sections. The object was to
improve crowd contral by reducing sideways mavemenkt. Division
would enable more even distribution to be effected when there was
& capacity crowd. It would alec enable the west end to be used
for both home and away supporters who could be segregated in
geparate pens, if necessary with an empty pen between them.

126. This proposal was agreed by the Club and the Officer Working
Party and was approved by the local authority. Two radial fences
were accordingly fitted in Hovember 1981, They are the fence now
separating pens 2 and 3 and that now separating 5 and &. The

result was to divide the whole terrace inte three pens. Access

from the concourse to the middle pen was through the tunnel and
to the wing pens round the sides of the west stand. Dr Eastwood
suggested and illustrated an altered layout which would have
provided separate access through separate banks of turnstiles to
the north stand, to each end of the west stand, and to each of
the three pens. Whilst the main object of this was segregation,
guch a layout would have enahled each of those areas to be
monitored numerically wia the turnstiles =0 as to ensure its
maximum capacity was not exceeded. The plan was not adopted.
The maximum capacity for the new centre pen was calculated at
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"Aa Safety Certificate shall contain such terms and
conditions ag the local euthority consider necessary oT
expedient to secure reasonable safety at the stadium when it

ig in unEm .. ."

Section 2(2) provided (so far as is relevant) :

"Without prejudice to sub-section (1) above, a Safety
Cartificate -

{a) shall specify the maximum number of spectators to be
admitted to the stadium;

may specify the maximum number to be admitted to
different partzs of ikt;

ghall include ternzs and conditions -

{iid) as to the number, strength and situation of

any crush barriers'.

Section 2{2) was repealed by the Fire Safety and Safety of Places
of Sport Act 1987, section 19, which gave power to the Secretary
of State to lay down by order terms and conditions., Ko order has
yet been made and guidance from the Home Office has recommended
local authorities to approach their function under section 2(1)
in aceordance with the ecriteria in the repealed section 2(2).
{See Home Office Circular 7171987 dated 25 November 1987, Annex
A, paragraph 6).

145, It is clear that when the certificate was first issued the
Seuth Yorkshire County Council went further than simply to fix
the maximum numbers for the whole Stadium. They prescribed

figures for each part of the ground not merely by the four points

of the compass but by specified sections.

146, Section 8(1) of the 1975 Act regquires the holder of the
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CHAPTER 9 - LACE OF EFFECTIVE MOHITORING QF THE TERRACES

160. Monitoring the spectators on the terraces so as to aveid
overcrowding involves observing the numbers and their
distribution in each area, making decisions as to when an area is
“"full", taking steps to close it off and moving spectators from
pne Area to another, if necessary. It is a function beset by
thres problems. 1) Who should carry it out? 2) When is an area
"full'"? 3) Fear of hooliganism.

wWho should Moniltor the Terraces?

161. Should it be the host club via its stewards? Should it be
the police? Should it be both? Or should it be by arrangement,
depending upon the ground or section of the ground in guestion?

162. In principle, a football club which invites the public to a
match on its premises for reward is responsible for securing
safety at that event. The Green Guide (19E6) provides:

23, The safety of the publie inside the ground is the
responsibility of those who stage the event and
administer the ground in which it is held, 1ie the

"management' . This responsibility applies in both

normal and emergency situations ...

e there are five basic duties which stewards are
called upon to carry out. These are:

{a} controlling or directing members of the publie who
are entering or leaving the ground, te help
achieve an even flow of people to the viewing
areas and safe dispersal of spectators on the
terraces or viewing slopes;

patrolling the ground to deal with any emergencies
57




focussing attention as to the need to limit entry to the pens by
numbers. The layout at Leppings Lane as it evolved made
electronic or mechanical control over numbers entering individual
pens impracticable if all pens were to be available. Given an
important match and a capacity attendance, fans were likely to
crowd inte popular sections like pens 3 and 4. Those pens were
likely to become overfull well before warning came from the

turnstiles that numbers were approaching the terrace maximum of

10,100. Control over numbers and the avoidance of overcrowding
therefore depended entirely on visual monitoring of the crowd.




eg raising alarms or extinguishing fires;
manning entrances, exits and other strategic
points, especially exit doors and gates which are

continuously open whilst the ground is in use;

assisting police as appropriate or as requested
with crowd contrel; and

(e} undertaking specific duties in an emergency",

The Interim Popplewell Report

163. There was considerable controversy in the course of the
publie inguiry held by Mr Justice Popplewell in 1985 as to the
responsibility of the club and the police, In paragraph 3.6 of
his interim report, Mr Justice Popplewell guoted from a report
produced for the Minister of Housing and Local Government in 1969
as follows:-

"The responsibility for controlling crowd behaviour is
divided between the police and the club operating the
ground. The broad line of division being that police are
responsible for wmwovement of spectators in public
thoroughfares and from publie thoroughfares into the ground,
while the club is responsibhle for the control of spectators

once they are on the club's premises o

Mr Justice Popplewell said he did not guarrel with that view and
went on to observe that in practice the police have to take
charge and be responsible for controlling crowd behaviour. He
then said (paragraph 3.8):

"It follows, therefore, that as a matter of practice, while

the physical safety of the building and the maintenance and

good housekeeping of the ground must always be the

responsibility of the club, the police have to take the de

factec responsibility of organising the crowd, with all that
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at the Leppings Lane end. The evidence of the senior officers
who had been concerned with policing at Hillsborough over the
Years wap all one way on this point. Only Mr Duckenfield, who
had neot policed at Hillsbhorough for some 10 years prior to 15
April, took a different wview.

167. Mr Lock is now security officer at Sheffield Wednesday and
was formerly a police Superintendent at Hillsborough matches
occupying Mr Murray's role. He claimed therea had been a formal
although unwritten agreement between the Club and the police in
about 1982, whereby the police agreed to steward the Leppings
Lane end of the ground,. Such a formal agreement is denied by
other senior officers and I do not accept that any formal
agreement was reached. Hevertheless, a practice or arrangement
did develop which was known and accepted by both Club and palice.
Its effect was that throughout the ground the stewards were
responsible for manning exits and entrances, for controlling
entry into the stands, for assisting spectators to their seats in
the stands and for helping to control the exits after the match.
They were also responsible at the Kop end on the terraces for
keeping gangways clear and helping to control the crowd which
usually consisted of home supporters. At the Leppings Lane end,
however, there were no gangways on the terraces and the crowd
consisted usually (and always since 1987) of away supporters. Mr
Mole and other senior officers accepted that it would have been
unreal and unreasonable to expect stewards to go onte those
Leppings Lane terraces. They would not have been effective
there; moreover, they could well have been in some danger from

hostile away supporters. The police accepted, therefore, that

the proper filling of the pens and monitoring them f£or
overcrowding could and would not be carried out by stewards.
Many stewards have tended to be either extremely young or
somewhat elderly. They are paid only a modest sum (£9 at
Hillsborough) and they are not suitable either by physigue or by
training to cope on a crowded terrace with no gangways.




entails, during the game ..."

Mr Justice Popplewell went on to instance evacuation of the
ground as a procedure in which only the police could bear the
responsibility of supervising the organisation of the crowd.

The Final Popplewell Report

164. He harked back to this subject in chapter 4 of his Final
Repork. There, he came down more firmly in favour of holding the
club responsible for crowd safety. At paragraph 4.13 he said
"Eecause, as a matter of practice, police cfficers have regularly
attended in large numbers at fookball grounds, it has somehow
been assumed by the clubs that the responsibility for control of
what goes on inside the ground has passed from them to the
police. A police presence 1s there to assist in the enforcement
of law and order. Those responEible for organising a private
function, however, have the primary and continuing obligation and
responsibility to ensure reasonable safety for those who are
invited on to their premises’'. Mr Justice Popplewell ended that
section as follows "It cannot be too strongly emphasised that it
is upon the club, or the occupier of the ground who is putting on
the function, that the primary and continuing obligation rests."

165. There remains however the guestion whether there are some
grounds or parts of grounds where the club may need toc rely upon
the police (whom they pay to attend) ko control £illing of pens
and monitoring them for overcrowding. In other words, whilst the
duty in law to ensure safety rests upon the club, they may need,
and by agreement be entitled, to employ the police to act as
their agents in certain circumstance=s. This wvery difficult and
grey area as to club and police responsibility will need to be
reviewed in greater depth at stage two of this Inguiry.

Arrangements at Hillsborough

166. What is clear, however, is that Ade facto the police at
Hillsborough had accepted responsibility for control of the pens
29




149. In my wiew the provieions as to capacity in the Safety
Certificate ought to have been reviewed and altered. The unhappy
gituation is that the police believed even the overall figure of
10,100 to be too high as far back as 1581. That was reported to
the Club but apparently not to Dr Eastwood. Meanwhile, that
glcbal figure had been rendered academic by the sub-divigion of
the terrace which was not reflected in the Safety Certificate at
all, 1f proper maximum figures had been inserted in the
certificate for each of the pens, the Club and the police might
well have been prompted to find some means of limiting the
numbers entering those pens other than by wvisual monitoring.
This could have been done by implementing one of Dr Eastwood's
plans for totally separate sections, turnetile to viewing area.
It could have been done by insisting on seguential filling of
pens at all matches; alternatively, by counting fans into each

viewing area.

The Clty Council

150. That the Safety Certificate was not amended and individual

capacities not reviewed cannot be laid solely at Dr Eastwood's

doar. He was, after all, consultant engineer to the Club and
responsibility for the certificate was that of the local
authority. When the South Yorkshire County Council handed over
to the Sheffield City Council, the latter delegated all its
powers and duties under the 1975 Act to its General FPurposes
panel. Apparently, therefore, the decision-making body on behalf
of the Council was that Panel, although two specific functions
were delegated to the Head of Administration and Legal Department
- the power to issue a prohibition under section 10 of the 1973
Act and the power of entry and search under section 11 of the
Ack.

151. In practice, Mr Bownes, the Council's Chief Licensing
Officer in the Administration and Legal Department, bore Gthe

brurit of the Council's duties under the Act.
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cartificate before carrying out any proposals to alter or extend
the gtadium or any of its installations while a Safeby
Cartificate is in operation to give notice of those proposals to
tha local authority, That obligation is specifically repeated in
Shaffiald Wednesday's certificate at Schedule 2 Paragraph 5{2).
The Club complied with the reguirement. Having received notice
of the alterations to the pens and the barriers, the local
authority ought, in my wview, to have amended the Safety
Certificate accordingly. They did not do so.

Why was the Saf i £ not

147. Although Dr Eastwood acknowledged that the various changes
to the layout would have had an effeck on capacity, he did not
take active steps to see that appropriate amendments were made.
He says he mentioned from time to time that the alterations would
have an effect on capacity and that he did not realise the Safety
Certificate was not regularly updated. However, I find two
memoranda in early 1987 highly signifieant. Dr Eastwood's
assistant Mr Strange was concerned with gueries from the FA as to
Hillsborough's capacity for a semi-final. Mr Etrange recorded
these guestions in a memorandum:-

"Has any account been taken for alterations done on
Leppings Lane over the last few seasons? Is the 10,200
or so figure still correct? I said that in my opinion
it needs to be adjusted, better do it now than later."

148, Mr Strange's next memo (a few days later) records as
follows:-

"Dr Eastwood says leave the capacity at Leppings Lane

end as it is, providing police have gates under West
stand open so that people can distribute throughout the
terrace evenly."

Although he says the last nine words do not report him
accurately, Dr Eastwood accepts the rest of that message.
1




152. The Officer Working Party was superseded by a Safety of
Sports Grounds Advisory Group, but apart from the change of the
name the system continued as before. Mr Bownes attended the
inspections and meatings of the Advisory Group together with the
representatives of the police, the fire service, the department
of health and consumer services, and the building engineer's
division of the Council. The latter was an engineer and ought
therefoare to have been alive to the same issues as Dr Eastwood.

153. The Advisory Group seems to have worked in a very informal
manner . A short passage from Mr Bownes' evidence gives the
flavour of it:-

" Who was taking the lead in the working party as you

understood 1it?

That is a good gquestion, sir. Leads were coming from
several different directions really.

who chaired it, if anyone?

Nobody as such, sir. It was an inspection rather than
a meeting as I understand it.

Who decided what should be inspected?
Effectively the group itself, sir, it seemed to me.
There was alsoc some input from the Club representative

as ta, if you like, an element of direction as to what
ghould be locked at.

Apart from the inspections the working party met,
presumably, or did they only meet on inspections?

Ho, sir, I have referred to three previcus meetings.
Who took the chair when it meb?

i




drafted.

155. The task of revising the Safety Certificate was begun in
June 1986. In July 1987, a draft was gent to the fire gervice to
which they replied in August. In September 1987, the Panel was
informed that the redrafting was "progressing steadily' and
ghould be submitted to the Panel in October. The final draft was
not circulated until 30 March 1983, 16 days befcore this disaster.

156. Meanwhile, the Safety Certificate has remained unamended
since 1979. The enlargement of the Kop in 1986 increased its
capacity to 21,000. Although this was known and agreed by the
Council it had not been the subject of any change in the
certificate which still showad the capacity of the Kop as 16,850,
Mr Mackrell, Sheffield Wednesday's Secretary, raised the guestion
of amendments to the Eafety Certificate and in particular with
regard tec the Eop in April 1987 with Eastwood and Partners but
nothing resulted,

157. Sheffield United Football Club was designated under the 1975
Act on 3 July 1584. A Bafety Certificate was about to be issued
by Bouth Yorkshire County Council at the time it handed over to
the Sheffield City Council on 1 April 1986. MNo certificate has
yet been issued to Sheffield United.

158. The explanation given for these delays was pressure of work.
Mr Bownes as Chief Licensing Officer was responsible for 32 other
licensing systems when this one was added to his burden. He had
B staff of only five. I fully accept that the addition of
further statutory responsibilities to the already heavy workload
of a local authority with curbs on its expenditure creates
problems. But it is clear that the attention given to this
important licensing function was woefully inadequate.

SUMMATY

159, The BSafety Certificate contained no maximum figures for

individual pens. There was therefore no sanction or provision
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I suppose it could be said that I did, to some extent.

There ie no point in having inspactions unless you form

conclusions es 8 result of that inspection, is there?
That is correct.

There must presumably have been some meeting following
the inspection at which you all sat down together and
decided what, if anything, should be done.

Thera was not, to my recollecktion, no.

How did you decide what should be done, if anything
needed to be done?

There were discussions on the site, particularly in
relation to barrier 144, which took place at the time,

Hothing more than that and no record anywhere of any
decisions that were made?

Ho, sir."

The decision to remove barrier 144 was assented to on behalf of
the City Council by Mr Bownes. It was not referred to the
General Purpcses Fanel. Whether Mr Bownes strictly had any power
to assent to it is to say the least wvery doubtful. But he
himself admits that he was ill-equipped to do so. He knew very
little about football grounds. He had read the file passed on
from Scuth Yorkshire County Council and assumed all had been run
gatisfactorily by them.

154. It was recorded, however, in a report which Mr Bownes
drafted that "the conditions (in the Safety Certificate) give

some cause for concern as they appear to be inadeguate or

inappropriate in some areas'. The report to the General Purposes

Panel suggested that new Safety Certificate conditions should be
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EART 11 - WHY DJID TT HAPPEN?

"Bvents of the magnitude of Hillsbhorough don't usually
happen just for ona single reason, nor is it usually
possible to pin the blame on cne single scapegoat...

- Disasters happen because a whole series of
mistakes, misjudgments and mischances happen to come
together in a deadly combination."

Dr John Habgood, Archbishop of York,
preaching at the Hillsborough Memorial
Service on 23 April 1989%.

115. This disaster was the worst in the history of British
football. It happened because pens 3 and 4 became grossly
overcrowded. They were uncomfortably overcrowded by 2.50 p.m. at
least to a degree which required that they should be closed to
further arrivals. Even the numbers coming through the turnstiles
in the last 10 minutes would have increased the pressure beyond
danger point and there would have been injuries i1if not
fatalities. As it was, the influx through gate C after 2.52 p.m.
g6 increased the pressure in the two pens as to cause fatal
crushing.

116. The overcrowding up to 2.52 p.m. was due to a number of
factors which can be considered broadly under three heads.

Fi) The layout at the Leppings Lane end.
(1i} Lack of fixed capacities for the pens.

(iii) Lack of effective monitoring of the terraces.

117. The crushing and fatalities after 2.52 p.m. must
considered under a number of headings.

3
a

(iv} The build-up at the turnstiles.

{v) The blunder on opening the gates.
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B was also briefly openad against the gateman's wishes and about
200 of those pressed at turnstiles A to G gained entry to their
ieft.

70. The largest entry, however, was through gate €. In the five
minutes it was open about 2,000 fans passed through it steadily
at a fast walk. Some may have had tickets for the stands. Ho
doubt some had no tickets at all. The majority had tickets for
the terraces. Of these, some found their way either right to
pens 1 and 2 or left through the dividing wall to 6 and 7. But a

large proportion headed straight for the tunnel in front of them.




the phalanx conditions had bE*_.l:'I:HII;E intolerable. Thosa who got
through were short of breath and sweating profusely. Many
complained to police officers on the concourse inside the
turnstiles and asked them in forceful terms to do something.
Exikt gnths A and B were being shaken. It was clear the crowd

could not pass through the turnstiles by 2 p-m. Police Constable
Buxton radioed from the Landrover to control asking that kick-off
be postponed. The suggestion was acknowledged but rejected.

e

67. Superintendent Marshall realised the crowd had become
unmanageable. Although leoth to do so, since it was contrary to
basic police strategy, he decided to request the exit gates be
cpened to relieve the pressure. Otherwise, he feared fatalities

would ceeur. Other senior officers outside the ground agreed.

At 2.47 p.m. he radiced control to permit the gates to be opened.
At 2.4B p.m., whilst Mr ﬁ;EkenfiElﬂ was congsidering the reguest,
gate C opened to eject a youth who had climbed in with no ticket.
Immediately, fans outside toock advantage and about 150 managed to
get in before a mounted officer enabled the gate to be closed

again. Mr Marshall repeated his reguest. Still no response from
control. He repeated it a third time, adding that if the gates

were not opened 55TEEEE_Eiﬁ—ﬂﬂlﬂﬂ—Lﬂ—hﬁ—Eiél!d' In the control

room, Mr Duckenfield had not made a decision. Mr Murray asked

him "Are you going to open the gates?'. Mr Duckenfield gave the
gates”,
Meither the Club control room nor any police officers inside the

turnstiles wera told of this order before or after 1L was g}ven

or of any action it would reguire.

EB. At 2.52 p.m., qEEE C was openad wide. Fans behind
turnstiles A to G and from the concourse beyond came round to
flow through it in large numbers.

69. About two minutes later the pressure outside gate A led Sgt
Higgins to radio, despite the gateman's objection, for it to be
cpened. If it was not, he said, "It'll go and someone will get
killed". Permission was given, but this time reserve serials
were alerted to monitor the inrush towards the north stand. Gate
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CHAPTER 4 - THE DISASTER

71. The initial influx through gate C, augmented by entrants via
the turnstiles, came through the tunnel with great momentum.
Fans spoke of being swept through, feet off the ground. The 1 in
6 gradient accelerated their progress. Upon reaching the crowded
pens, some wished to go back but were unable to do so. The new
arrivals found themselves pushed forward and the pressure became
intense. At 2.54 p.m., shortly after this influx began, the
teams came onto the pitch. As usual, this was greeted by a surge
forward. Many were now acutely uncomfortable and some were in
distress. The mass seethed about but voluntary movement by any
individual was difficult; hands down could not be raised and
gsome fans found it hard to breathe. Stil1l the flow continued
through the tunnel causing further surges forward. There were
ghoute for help and for the gates to be opened to the pitch.
Police officers on the perimeter track did not immediately react.
In the deafening noise from chanting and shouting they did not at
first recognise the problem. Realiegation came at different
moments to different officers in different places.

72. Gate 3 sprang open under the intense pressure from within.
An officer guickly eclosed it. Shortly afterwards, it sprang
again; officers tried to shut it. Those seaking to escape wWere
urged and pushed back, Gate 4 was opened by a2 policeman who
noticed the crushing. People began to spill out through it and

were directed to the wing pens where there was still ample rToom.

Meanwhile, gate 4 was closed again and then re-opened. AL gate
3, a Constable, now alive to the crisis, followed strictly his
written orders and radioed for permission to open that gate.
Receiving no reply, he took it upon himself to copen i1t.

73, Just before 3 p.m., the match kicked off. At the same time,
gate C, which had been closed at 2.57 p.m., was reopened and a
steady trickle continued to enter through the tunnel.
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if longer, death.

78, In the control rToom no-one noticed the overcrowding or
anything amiss in psna 3 Qﬁd 4 until the first fans spilt out
onto the pe:imeter Erack just before kick-off.  Then, the
ocfficers in nuhmanﬂ ‘assumed that there was an attempted pitch
invasion. They called up reserve serials waiting in the
gymnasium and all available officers elsewhere to go to the
piteh. A request was made to H) for dog handlers.

79. GSBuperintendent Greenwood, the ground commander, was by the
players' tunnel at the kick-off. He noticed fans on the track
and went to the west end behind the goal. As he approached, he
did not think the pens overcrowded until he was very close and
saw those pressed against the fence. Even then, he thought the

eituation "retrievable” if those higher up the pen relieved the
pPressure ., He climbed on the wall below the fence and signalled
with both hands to those behind to move back., Other officers
joined him. It was impossible, Those fans who would have wished
to comply were powerless to do so. Behind them, there were still
many unaware of the ecrisis, watching the game. The football
continued to joyous shouting and singing round the rest of the
ground while those crushed and trapped slowly expired.

80. When Mr Greenwood's signals to move back proved fruitless,
he tried to radio for the match to be stopped. At first, his
massage was not received by contrel, so he signalled with his
arms towards the control box. Mr Duckenfield sent Mr Murray down
from the box to have the match stopped wvia the linesman, the
agreed emergency drill. Before he could do so, Mr Greenwood ran

over the pitch to the referee who stopped the game. It was 53
minutes past 3.




74. To escape the crush, fans began climbing the radial fences
out of pens 3 and 4 into pens 2 and 5, others tried to get over
the front perimeter fence but were at first turned back by police
who feared a pitch invasion. Hear the front, fans, mostly
yuungstefs, were weakenad ko the point of collapse and in some
instances death but they were held upright by pressure all round.
Further back, most were so precccupied with the pain of being
prezssed againgt barriers and with breathing problems that they
saw nothing of the game. But at the rear there were many who,
although cramped, were watching the football unaware of the
distress at the front.

75. At 3.04 p.m., Beardsley for Liverpool struck the crossbar at
the Kop end, There was a roar from the Liverpool fans and at the
game time a powerful surge forwards in pen 3. The several surges
which oeccurred after the influx from gate C carried the pressure
down the pens towards the pitch. The force became such as Eo
twist and break two spans of a crush barrier towards the front of
pen 3. The evidence does not establish with certainty when this
happened. Probably it was triggered by the surge at 3.04 p.m.
But I am sure it occurred after the influx from gate C so greatly
increased the pressure in the pen. When the barrier broke those
whom it had supported were projected towards the perimeter fence.
Many fell and the involuntary rush of those behind pressed them
dewn. The crushing force was transmitbted and dispersed se that
all along the front of pen 3 fans were pressed hard up against
the low wall and the wire mesh of the fence above it.

76. In pen 4 no barrier broke, Hevertheless those at the front
were crushed against wall and fence. Further back, two berriers
were bowed and some individuals succumbed to the pressure around
them.

77. Surges on terraces are common. Usually, they go forward,
then recede. Haere, with the weight of numbers, there was no

receding. The pressure stayed and for those crushed breathless

by it, standing or prone, life was ebbing away. If no relief
came in four minutes there would be irreversible brain damage;
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Another 51 served more than 20 each. Little trouble was
repocted, but many supporters drank enpugh to affect their mood.
At first excitement: later frustration. E

The Cathering Crowd

§7. Towards the end of the morning, fans gathered on and around
the bridge near the Leppings Lane entrance. They seemed
reluctant to enter the ground early. &All turnstiles were open at
12 noon and one or two as early as 11.30 a.m. Some 533 police had
been deployed to operate outgide the turnstiles and in the
Leppings Lane area. They enguired at random whether fans had
tickets. Those who had not were advised Ltko go away;
neverthelesg, many returned more than once. Those who had
tickets were guided in the right directimn.q The police tried to
persuade them to enter the ground early. Cfficers, male and
female, had Be&n posted cutside each turnstile with the duty of
searching entrants for weapons, drink or drugs. Once through the
turnstile, an entrant was liable to be searched again by one of a
serial of officers positioned just inside.

8. At about 12 noon Chief Inspector Creaser asked
Superintendent Murray whether the pens on the west terrace were
tas be filled one by one successively, but was told that they
should all be available from the start and the fans should find

—

their own level.

59, By 2 p.m. it was apparent to those inside the ground and
those monitoring events in the police and Club control rooms that
the number of Mottingham fans in their places greatly cutnumbered
those from Liverpool. The Kop and the south stand were filling
up steadily, but the north and west stands were half empty. It
was noted about that time that the turnstile figures showed only
12,000 had entered as against 20,000 at the same time the
previous year. On the west terraces, although pens 3 and 4 were
filling, the wing pens 1, 2, 6 and 7 were nearly empty. At 2.15
p.m. a Tannoy message asked fans in pens 3 and 4 Lo move forward
and make room for others.
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Egrly hrfivgls

54. 15 April 1989 was a warm sunny spring Saturday. The match
was a sell-out, so 54,000 ticket holders were expected. Others
would come without tickets hoping to acquire them or even to gain
access otherwise. The feollowing account concentrates, as did the
evidence, on the western approaches and the Livﬂzggg;qsuppartgrs
gince the disastar occurred at their end. They began to arrive
in the Hillshorough area gqguite early in small numbers. Some
brought cans of beer with them andhueru geen drinking as they
walked; others took advantage of the weather and sat about on
;EIEE and open =spaces,. wWhen the public houses opened, many
reaurtgﬂ__&here, drinking inside or spilling out into the

s e Han AL e T

sunshine. Leppings Lane and its environs comprise a mixed

sﬁﬁﬁﬂing and residential area. Local residents saw groups of
Liverpool supporters keen to find a public house or off licence.
Many were asking for tickets or "spares". There were a few touts
selling them at inflated prices. From an early stage, scme of
the fans were using private gardens and yards to urinate. &is the

morning wore on, numbers increased. Requests for tickets and
trespass to urinate also increased. Still the prevailing mood
was one of carnival, good humour and expectation.

Fublic Houses

55. There were some 74 shops with off-licences in and around
Sheffield. In general, Ehey cpened at B a.m. Liverpool
supporters did wvisit them but the evidence did not suggest a
great amount of alcoholic drink was bought there.

56. Opening time at public houses was in general 11 a.m. GScme

remained closed all day. ©Of the others, some 72, mostly in the

city, were freguented by local patrons only. Some 23 publiec

houses, however, served over a hundred Liverpool supporters each.
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60. There had been three special trpins from Liverpool in 1988,
This time, there was only one. It arrived early, just before 2
p.m., at Wadsley Bridge station. The 350 passengers wers mat by
both mounted and foot police officers who escorted them in a
crocodile deown Leppings Lane. Thay were orderly and passed
through thea turnstiles into the ground by about 2.20 p.m. without
incident. T vy

61. By this time tha police Traffic Division reported that the
Liverpool routes were clear, so the majority of Liverpool fans
were in the Sheffield area. The numberg converging on the
Leppings Lane entrance were increasing rapildly. Between the
perimeter gates and the turnstiles the crowd became congested.
There was no longer a separate gueue at each turnstile but a
single phalanx f£illing the whole approach area. The foot
officers outside the turnstiles were no longer able to search
averyone and had difficulty in searching even selectively.
Mounted officers in and outside the turnstile area were having
difficulty manceuvring in such a dense crowd. The police were
besat by fans bemused by the ticket and turnstile labelling
asking for directions. Many had been drinking but up to and just
after 2.30 p.m. the mood remained good.

§2. Superintendent Marshall was on foot amongst the crowd. He

became anxicus about the numbers coming down Leppings Lane and
spilling out onto the roadway where buses and cars were moving.
At 2.17 p.m. he radiced to control to have motor traffic in
Leppings Lane stopped. This was eventually done at about 2.30
p-m. Up to this time, despite the large mass outside the
turnstiles and the numbers still approaching, there was still no
panic in the crowd; no perception of crisis by the pelice. In
the control room Mr Murray, who could see Leppings Lane on the
video, aﬂvigzp Mr Duckenfield that they would get everycne in by
3 p.m. Mr Duckenfield re-affirmed to him the policy ahﬂﬁf a
delayed kick-off. It would be ordered only if there was some
major external factor such as fog on the Pennines or delay on the

motorway: not if spectators merely turned up late even in large

numbers .
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walls. Some panicked ag the pressure intensified, Some
youngsters and women wera fainting and in distress. They were
helped out through the tubular barrier by turnstile G or were
passed over the turnstiles elsewhere. Fans elimbed up and over
the turnstile building or on to the dividing fence. This was ko
escape the crush rather than to gain free entry =ince most of
them had tickets.

65. At 2.44 p.m. Mr Marshall radioed for reinforcements, for the
Tannoy to reguest the crowd to stop pushing and for a wehicle
with loudspeaker eguipment to come and reguest the same.
nhappily, at about 2.40 p.m., radio communication on chanQEl 25

became defective. For a period c:f two or three minutes the

control room lest contack. A communications officer came
promptly and switched to the standby station. With the use of a
handset at control, contact was restored. Despite this hiatus,
two of Mr Marshall's requests were received. The Tannoy was usasd
but with 1ittle effect. REeinforcements, dincluding mounted
officers from FPenistone Boad, were sent. The third request, for
a Landrover, was received direct by its driver P.C, Buxton who
arrived at 2.46 p.m., and urged the crowd by loudspeaker noct to
push. This was no more effective than the Tannoy. The mounted

officers besieged near the turnstiles came putside the perimeter
gates. An attempt was made to shut them against the crowd
outside, to enable the throng inside to be dispersed or at least
thinned through the turnstiles. The pressure from withouk,
however, opened the gates again. Mounted officers, now

reinforced to greater nﬁﬁbers, formed a cordon across the elbow

cf Leppings Lane from the sweet shop to the hriﬂjET again with
the object of reducing pressure inside the gates, They were
successful in this for some minutes despite desperate individuals

forcing their way under or between the horses. However, this

exercise was overtaken by a more dramatic relief of the pressure.
"Open the Gateg"

66. Between 2.40 p.m. and 2.45 p.m. the crowd inside and ocutside
the turnstile approach had swelled to over 5,000. At the head of
22




E

63. In the 20 minutes from 2.30 p.m. te 2.50 p.m. there were
crucial developments both inside and outside the ground. In pens
3 and 4 there was a steady increase in pressure as more fans came
through the tunnel to the favoured area behind the goal. By 2.50
p.m. these pens were nEEEggr ful;% to a degree which caused
serious discomfort to many well used to enduring pressure on
terraces. The numbers at that time were clearly in excess of the
maximum density stated by the Home Office Guide to Safety at
gports Grounds (1986 Edn) (the Green Guide) i.e. 54 parsons per
10 sguare metres. (Although the Green Guide has no statutery or
legal force, it is the only official advice available about
safety at sports grounds). In the wing pens 1, 2, & and 7, theras
was still ample room and baEF patches of concrete were visible,

-,

E4. Meanwhile, the crowd grew at the Lappings Lane entrance. As
more arrived at the back the ecrush at the front grew worse.
Entry to the turnstiles became more difficult. Their efficiency
was impaired and their rate readuced. Arrivals at the back
exceeded deliveries through the turnstiles, so the bulld-up
increased. The foot officers ocutside were unable to function and
in danger themselves so they went through the turnstiles and out
again through gate € where they did what they could to relieve
pressure by the tubular barrier. The mounted officerz were
surrounded by the dense mass of people and became ineffective.
Superintendent Marshall was in the midst of the turmoil. He
exkricated himself and stood en a parapat of the bridge to get a
clear view. A drunken fan Eried to push‘him off: a beer can was
thrown at a mounted officer. But thesze were isoclated acts by

individn.l:ls; the menace came from the massive numbers single-

mindedly determined to be in for the kick-off with time running

out. At the back of the crowd fans were frustrated by the lack

of progress as 3 o'cleck approached. Some, mostly young men who

had been drinking, tried to push and force their way forward. At

the front, people were jammed together and against the turnstile
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81. From 3 o'clock, gates 3 and 4 had been open and remained so.
At first, fans had welked or staggered cut winded and faint. But
the final surge at 3.04 p.m., and the struggle to reach the open
gates, caused a horrendous blockage of bodies. The dead, the
dying and the desperate became interwoven in the sump at the
front of the pens, especially by the gates. Those with strength
left clamberad over others submerged in the human heap and tried
to climb ocut over the fence. They were now helped by police and
other fans who hauled them up and over. HNumbers of fans were
climbing over the radial fences into adjacent pens. At the back,
many were hauled up into the west stand to relieve the pressure.

B2. The steps from the sump at gateways 3 and 4 were so
congested with bodies live and dead that each had to be prised
from the pile by the police. Initially, nao officer Look
effective charge. 2 number of individual officers and fans
worked frantically to free those trapped but the gateways were so
narrow that only two or three could get at the entwined bodies.

Willing hands got in one another's way. More officers arrived

from the gymnasium and elsewhere in the ground. Many used their
own initiative to help those laid out on the pitch, to assist in
getting others over the fencing and to comfort the distressed.
But some stood in groups near the perimeter fence not knowing
what to do. They had been summoned in response to what was
thought to be a threat to public order. What they found was a
horrific scene of carnage and some young officers were shocked
into impotence by what they saw.

83. It was truly gruescme. The victims were blue, cyanoctic,

incontinent; their mouths open, vomiting; their eyes staring.

A pile of dead bodies lay and grew outside gate 3. Extending

further and further on to the pitch, the injured were laid down
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representations, the Club provided two seats in the south gtand
for SYMAS staff at League matches, At one stage it was suggested
they weculd be best placed in the north stand close to the
gymnasium which had been designated as the casualty centre in the
event of a major incident. The south stand seats were allotted
as they placed the SYMAS staff closer to the players' tunnel
should a player ba injured. These saats weare, however, not
available at Cup semi-finals. SYMAS representatives nevartheless
attended at the semi-finals by arrangement with the police in
1988 and again in 1989. The SYMAS cofficers stood on the ramp
leading to the pitch at the north-east corner. They had one
ambulance outside the ground and one on standby.

106. On 15 April 1989, Officers Higgins and Eason were at the
ground with anm ambulance and Ccrew. They noticed fans on the
track and went to the Leppings Lane end whilst the game was still
in progress. They began to attend toc casualties. Meanwhile, at
2.59 p.m., there had been a call from Police Constable Waugh at
police Headguartars to the Hillsborough police control asking if
ambulances were required. This was on the instruction of Chief
Inspector Edmundson who had heard over the radio, as had Pclice
Constablea Waugh himself, crowd noise and snatches of speech from
Hillsborough suggesting distress and possible injuries. The
reply from the control box was: no reports of injuries but keep
standing by. At 3.07 p.m. after hearing from the ground that
there might be injuries, police Headquarters notified SYMAS that
ambulances might be required. Then, seconds later, Mr Murray's
request for a fleet of ambulances was relayed to SYMAS. They
reacted at once. Ambulances began to arrive at the Leppings Lane
entrance at 3.13 p.m. and at the Penistone Road entrance at 3.17
p.m.. In all, some 42 ambulances attended, 31 of them from SYMAS
and 11 from neighbouring authorities. By 4.30 p.m., they had
conveyed some 172 casualties to the Northern General Hospital and
the Royal Hallamshire Hospital.

Gymnasium

107. The gymnasium had been in use for serving meals to the
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entrance.

102. There was no arrangement for a fire officer to be present
during the match. However, the Major Disaster Plan required all
emergency services to be alerted. After 'phone messages which
must be described later, fire appliances arrived at both Leppings
Lene and Penistone Road at 3.22 p.m. At both entrances their
arrival surprised police who were uninformed as to why they had
been called or where they should go.

103. At Leppings Lane a police Inspector told Station Officer
Swain "I don't really think we need you". Another police officer
then asked for more resuscitators as people were dying so Mr
Swain radiced for ten fire appliances. Each carries oxygen and
resuscitation egquipment.

104. At the Kcp end, Leading Fireman Housley arrived with an
emergency tender and Station Officer Fletcher in enother
appliance, each with a crew, The emergency tender came along the
roadway by the south stand but owing to its height was unable to
proceed further. It therefore backed out and went to the
Leppings Lane entrance losing some eight minutes. From there, Mr
Housley and his crew went ontoc the piteh with resuscitation
eguipment. They rendered help there and later at the gymnasium.
Mr Fletcher and his men ran along behind the scuth stand carrying
cutting eguipment and oxygen cylinders. When they arrived at the
fence, the cutting egquipment was not reguired as by then the last
of the dead and injured were being removed from the pens. Mr

Fletcher set up a casualty clearing area under the police box and

firemen assisted in carrying wictims as well as rendering first
aid on the pitch.

11 i Metropol rvi 5 |

105. Before 1986 there had been no SYMAS representative routinely

present at Hillsborough matches. The Club was content, as indeaad

are many other clubs, to rely upon the St John's Ambulance

Brigade and a 999 call if necessary. From 1986 onwards, after
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police. When the Major Disaster Plan was ordered, it was cleared
and divided inteo two. One end became a temporary mortuary; the
cther was used as a casualty clearing area for the injured. As
the stretchers, designed and improvised, brought in more and more
casualties, the scene was initially and inevitably chactic and
harrowing. There was intense distress amongst the injured and
bareaved; relatives were reluctant to be parted from the dead
and sought to revive them. There were pecple looking for migsing
friends and relations; there were racriminations, there were
scuffles. Some of thoze involved wera the worse for drink.,
Doctors and nurses had followed the casualties in from the pitch
and sought to attend the injured as best they could in the
advarse circumstances. Thogse in most urgent need of hospital
treatment were taken to ambulances as they arrived, triage being
employed to determine priorities. Doctors were requested by the
police to examine each person thought to be deceased to confirm
and certify death. A police Constable was detailed to attend and
guard each of the dead and a photograph of sach was taken by a
police photographer so that relatives coming to identify bodies
could be spared the ordeal of searching amongst all who had died.

ihe Dead and the Injured

1CB. Of the 95 who died, the evidence suggests that at least 16
and probably 21 came through gate C after it opened at 2.52 p.m.
That is estahlished by the statements of relatives and friends
who came through with them but survived.

109. By commendable hard work, a team of pathologists headed by
Professor Usher completed post-mortem examinations on all the
deceased within 48 hours. They found that B8 of the victims were
male and seven female. Thirty-eight were under 20 years of age,
39 were betwesan 20 and 29 years and only three were over 50. In

virtually every case the cause of death was crush asphyxia due to

compression of the chest wall against other bodies or fixed

structures so as to prevent inhalation. In all but nine cases

that was the scle cause. In one, pressure on the chest had been
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CHAPTER 6 — SPECIFIC INCIDENTS

112. I have given my findings as to the basic factual background
and the main seguence of events in narrative form. There was
very little conflict as to the principal events save as to gome
timings and numbers. Indeed, the consistency of the evidence has
been a remarkahle feature of this Inguiry. The experieances of
most witnesses were unforgettable and no doubt the early hearing
helped to preserve accurate memory. Also, the existence of timed
videos and photographs and of logged and taped messages provided
reliable checks by which to prompt and test witness recollection.
Accordingly, I have not for the most part burdened the narrative
with citations from the evidence of individual witnesses.

114, Howewver, there were several instances of detailed evidence
and assertions being highlighted by the media in dramatic and

emotive terms during the hearing. Since some of those much-

publicised incidents gave rise to unfair criticism, they cught to

be the subject of specific findings. I have therefore dealt with
them individually at Appendix 6,




so great as to rupture the aorta; in six cases there were also
injuries to the head, neck or chest; in the remaining two cases,
natural disease was a contributory factor. In 18 cases bones
were fractured. Thirteen of those were rib fractures. However,
one was a fractured femur, one a fractured radius and the
remaining three involved fractures of bones or cartilages round
the voice box. These injuries suggest the victims may have heen
trodden while on the ground.

110. Blood samples were taken from the dead. Ho alcohol was
found in eny of the females. ©Of the males, 51 had no more than
10 milligrams per cent in their blood which is negligible; 15
had over B0 milligrams per cent and six over 120 milligrams per
cent.

111. Although the great majority of those who died were in pen 3,
at least five were in pen 4. Most deaths occurred at the front
of the pens but there were a few fatalities further back.

112. In all, soma 730 people complained of being injured inside

the ground and 36 outside it. OF the 730, about 30% are thought
to have entered through gate C after 2.52 p.m. The largest
category of injury was bruising, especially to the ribs and chest.




round the ground for the match - 25 adults and 5 junior cadets.
They were guickly on the scene when the first casualties emerged
and sought to revive them. Their Divisional Superintendent, Mr
Wells, tried unsueccessfully to help those pressed against the
fencing by feeding oxygen to them through the mesh until they
could ba got out.

88. Dr Purcell, Sheffield Wednesday's doctor, came from his seat
in the south stand and attempted resuscitation. Assisted by a
male nurse from the crowd, he moved from patient to patient doing
what he could, but in most cases it was too late.

895, At 3.13 p.m. a St John's ambulance came onto the pitch at
the north-east corner and drove to the perimeter fence close to
gate 3. There was no call for doctors and nurses on the public
address system until nearly 3.30 p.m.. Nevertheless, as the
minutes ticked past, some of them came cnto the pitch to help of
their own accord when they saw the casualties and the ambulance
and realised the gravity of the situation. Many fans also worked
prodigiously in attempts to revive the dead and the dying, in
some cases their own relatives and friends. Artificial
respiration, mouth to mouth respiration and cardiac massage Were
applied by the skilled and the unskilled but usually in wvain.
Those capable of survival mostly came round of their own accord.
The rest were mostly doomed before they could be brought out and
treated.

90. There was an urgent need to get casualties off the pitch and
to hospital. There were six stretchers in the first aid room and
three in the St John's ambulance., They were guickly brought into

use. Then the fans improvised by tearing down the hoardings

around the edge of the pitch and against the stands so that
lengths of board could be used as stretchers. Improvising in
this way, parties of fans and police ran repeatedly the length of
the pitch bearing casualties to the north-east corner. A number
were dead on arrival there.




and attempts made to revive them. More and more walking
survivors flooded out on to the pitch as the players left. The
scene was emotive and chaotic as well as gruesone. As the
enormity of the disaster was realised, many of the fans milling
about were bitter and hostile to the police, blaming them for
what had happened. oOfficers were confronted, abused, spat upon

and even assaulted. A small number of hysterical fans had to be
subdued.

B84. Adding to the chacs, a number of press photographers dodged
about among rescue workers apparently avid to secure photographs
at point blank range of those dying through the wire mesh and
those laid on the pitch. angry fans sought to assault them.
Police had to intervene,

B5. At about 2.12 p.m., Chief Superintendent Nesbit, Commander
of the Traffiec Division, arrived on the pitch. He toock charge at
gate 3 and organised a chain of officers to simplify and expedite
the extraction of casualties from the pen. In the absence of any
mechanical means, police and fans together pulled and worked at
the wire mesh with their bare hands and their feet to breach the
fencing., They succeeded in both pens, enabling officers to get
in and fans to bea got out.

B6. By now, some officers of their own initiative went round
from the pitch to the tunnel where they met other officers from
the turnstiles and the west stand. Together, they tried to
persuade fans at the rear of the pens to go back through the
tunnel. Some complied, but many resisted, wishing to stand their
ground. Casualties were brought out through the tunnel, and as
the pressure in the pens was relieved, officers were able to get
further in and bring out more casualties, dead and alive. They
were laid on the ground in the concourse outside the tunnel and
attempts were made to revive them.

Eirst Add

B7. The St John Ambulance Brigade had some 30 personnel posted
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Con

1. Mr Duckenfield stayed in the control room. Chief Inspector
McRobbie was there in c¢ivilian clothes as an observer. Mr
Duckenfield sent him down to the track to tell a policewoman at
gate 1 to admit those displaced from the centre pens. Mr
Duckenfield did not realise there were injuries until he saw
someone laid on the pitch. Even then, he did not realise the
nature of the problem or its scala.

32. HMr Murray returned from his attempt to stop the match and Mr
Duckenfield sent him down again to clear the pitch and assess the
situation. A message was broadcast requesting fans to clear the
pitch. This was because Mr Duckenfield could not from the
contrel room see clearly what was happening for the milling and
increasing numbers.

23. The Asszistant Chief Constable (Cperations), Mr Jackson, had
attended the match in civilian clothes as a guest of the Club.
He came from his seat in the south stand to ask what had
happened. Mr Duckenfield was unable to say; he did not tall Mr
Jackson that the exit gates had been opened on his authority. Mr
Jackson went down to the pitch to discover the sitvation.

94. At 3.06 p.m. Mr Duckenfield, still primarily concerned about
public order, caused a message to bes sent to Headguarters asking
for Operation Support. That was a call for all available
additional police resources to come to the ground to strengthen
the police presence.

95. Mr Jackson was told by Mr Greenwood that there were
casualties and returned immediately to control to make sure
emergency services were alerted. Meanwhile, Mr Murray had seen
the plight of those behind the fence. He radiced ko control that
a fleet of ambulances was required. He alsoc asked for a Tannoy
broadcast to those in the pens to move back but there is no clear

evidence that it was made.




game was likely to be abandoned. He also said a gate had been
forced and thers had been an inrush of Liverpool supporters. He
pointed to one of the television screens focussed on gate C by
the Leppings Lane turnstiles and =aid "That's the gate that's
been forced: there's been an inrush". Inevitably Mr Relly was
interviewed a little later live on television. He spoke of

two stories concerning the gate - the fans' account that
police had opened it, the police assertion that the fans
forced their way in.

99, About 3.30 p.m. there was a further meeting in the Club'e
boardroom. Mr Duckenfield went there and met Mr EKelly, the
referee and representatives of the three cluba. A.C.C. Jackeon
wae alsc there. Mr Duckenfield indicated the match was likely to
be abandoned although no firm ruling was given. He added that he
did not want people to know it was ko be abandoned lest the
dispersing crowd hamper the emergency operations.

Public Announcements

100. Later the managers of the two teams were asked to go to the
control rToom. They were invited there to make a public
announcement to calm the crowd., Mr Kenny Dalglish agreed to do
s0. He told the crowd that there were problems and asked them to
assist the police and those rendering first aid. He asked for
calm and his message was well received. It was then 3.56 p.m. AL
4.10 p.m. it was anncunced that the match was abandoned for that
day. Again that message was received calmly by the crowd most of
whom behaved responsibly as they dispersed.

Fire Brigade

107. Meanwhile the emergency services had been in actien. At
about 3.10 p.m. a request came from the perimeter fence to
control for bolt croppers to cut the wire mesh. Sergeant Goddard
contacted the police garage close by without success. At 3.13
p.m., PC Bichard requested Headguarters to call the fire service

to bring hydraulic cutting equipment to the Leppings Lane
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g5. Only when Mr Duckenfield received the regquest for a fleat of
ambulances did he realise the npature and gravity of the

cituation. Then, supported by Mr Jackson, he caused messages to
be sgent converting Operation Support inte calls for the Major
Disaster Plan.

form

97, aApart from the message to clear the pitch and tha bhelated
call for medical assistance about 3.30 p.m., nNo information or
advice was broadcast on the public address system. Mz
Duckenfield feared that the crowd might turn hostile or might all
attempt to leave together thereby hampering the emeargency
services if they were given information about what had happened.
The result was that apart from those close enough at the west end
ko see the terrible truth for themselves, the majority of the
crowd were leaft in ignorance. Many, especially Nottingham
supporters in the Eop, still thought there had been a pitch
invasion or other misbehaviour by Liverpocl fans. They continued
=inging and chanting incongruously. This infuriated s=some
Liverpool fans who were already distraught. A few began ta rTun
towards the Kep end. The police feared violence might result on
top of the existing disaster. accordingly, they deployed a large
number of officers to form a line across the width of the pitch
at the Eop end and advance up to the halfway line sweeping any
Liverponl fans back as they moved. There Ethe line stood as an
insuranca against disorder but doing nothing. Other officers
were posted to the perimeter track facing the north stand for the
gama purpose. To ‘those distressed and distraught who wanted
urgent action, this large contingent of passive officers was seen
as an affront, Feelings against the police intensified.

Misin

98, At about 3.15 p.m., Mr Graham Kelly, Secretary of the FA, Mr

Kirton alsc of the FA and Mr Graham Mackrell, Secretary of

csheffield Wednesday, went to the control room for information.

Mr Duckenfield told them he thought there were fatalities and the
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