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APPENDIX A

OUTLINE OF RESEARCH METHODOLOGY



' Methodo]og1ca] sections, like this one can be used in two d1fferent'
~ways On the one hand they can be emp?oyed to present the author S 1dea1 -type
of fault}ess research methodology and to discuss, in the ?1ght of th1s ideal-

" type, a number of methodo]ogxcal jssues (e.g. the relationships between;theony
and methodology; the problems associated with the research methods and o
techniques used‘in the analysis, etc.). On thekoﬁher:hand, they can be used to
.pravide the éuthor‘s persﬁective on how the research~process’deﬁelopéd; making
A‘kc?ear what was done and why, and what was not done and why not. o
7 Either of the two approaches has its pros and cons. For example, the
'former‘type of approach a}?ows the author to show that he is aware of the
fundamental problems involved in any research process, but it may lead the
- authcrfto_the adgptﬁdn of too 3bstract é V§ew on §u;h-problems, and to erget‘.
about the specificities of the particular research pfﬁcess whiéh prompted the
methodolog1ca1 appeﬂdxx in the first place. The Iatter approach, if used wathout
due care, tends to turn the prob%ems upside down and runs the great risk of
‘*becoming a sort of preemptive strike in relation to potential criticisms to the
’research methodc?ogy and findings.

In fdea} terms any outline of.researéh methodology should encompass
both perspect1ves, thus m1n1m1zang the shortcomings associated with each of them.
There are, however, a number of elements wh1ch may suggest the convenience of

opting, in a?ternative, for‘one or the other type of approach. The nature and
characteristics of ﬁhe subjeét¥matter of the research, the balance between
abstract and empirica! elements in the research process are relevant factors in
this respect | |

Bearing 1n mind what has JUSt been said and given the character1st1cs

" of this thesis (e.g. 3ength, range of issues covered, etc.) the approach adopted



in this Append1x corresponds to the second perspective outlined above. This
option aims two objectives. First, to emphasise ‘the importance of case- spec1f1c
elements in the deVelopment of the research process. Secondly, to clarify how
these élements contributed to shape the overall analytical framework and ’
research methodology. ’ .

.Giveh this ﬁerspective this section séts out to answer two sété.of
qﬁeétions: ‘ | |
| ‘1) how were the'research theme and fieldwork site Se?ected and
2) what was the appraach to the co?%ect1on, analysis and

1nterpretat1on of data and to the presentation of research

find1ngs.

Selecting the Research Theme and Fieldwork Site

The se?ectxon of a research theme, 1ﬂ secza? sciences, depends on a
h&mber of.factars~ Some of these factars are specwfxc to the rﬁsearcher, namely:
hws/her persona? 1nterests and ccmm1tments,,h1s/her professwona? and academic
backgrounds, etc. Other factors are spes1f1c to the research theme, such as the
level of ‘public and academic debate associated with the research theme, its
importance for public policy purposes; etc. A final group ofvfactors relates to
the speéific and general constraints associated with any researchAprocess;
name?y research f1nance, possible Tength of the research process; whether the
research fwndings are to be subjected to some form of academic examwnat1on, etc.
In the particular case of the research reported in this thesis basic
constraints were the facts that the research oufput was to be submitted as part
of the requirements for the degree of Dactor of Philosophy; that the author had
no more than three years in which to finish the writing of the ﬁhesis; and, last
but not the least, thét the aUthor had, at the moment the research process was
started, no specific know?edge,of’the Eﬁglish gaovernmental stfuctukes; Tet alone
of the broader structures of the English society. | |

As far as factors specific to the adthortare conéerned, he had an



~ écademic backgfound mainly,‘%n CiVi]»Engineering_and'ukban and Régiona] ?lanning,
his fesearch interests were wﬁde-ranging (éerhaps,: eXcessively‘wide-ranging),
and he had a good deal of curwosxty in study1ng a Spec1f1c area of spat?ai
p]ann1ng in England and to, subsequent1y, relate that study to current debates
in h:s hom=—country Thus, these two sets of factors, though 11m1t1n0 the
pOSSTbie range of research themes, d1d not str1ct1y def1ned a particular
research theme. | | "

- In fact the research theme was se}ected very much because of factors
lspecifié to the reseavch theme 1tse1f A fwrst e1ement.xmportant in this respect.
was the fact that, contrary to what happened with town and country p?annwng and

gwonal pa]xcy, regional p]annwng had never established 1tse1f as a permanent
‘ area of government activity in Eng1and A 'second e1ement closely assoc1ated
thh the former, Wh?Ch was 1mportant in the se1ectzon of the research theme was
the c1rcunstance that reg%ena] planning had not recewved much ‘research attent1on,
in EngTand in recent years. Thus, the authcr S curxosaty to understand the ups
and downs Gf regzona] p?ann1ng did not find many satxsfactory answers in the
T1terature Finally, the author berame progress1ve?y aware that reg1ona1
planning matzers in Engiand were often dTSCUSSEd in tauto1og1ca¥ and |
o teleological terms. Reglonal Planning was defended as the necessary br?dge
between physical and economic piannang, as the priveleged instrument for so?v1ng
specific social prob?ems, etc. This defence, however, referred more to
;hypothet1ca] features of reg1ona1 p1ann3ng than to the results of past
experiences. Thus, the questlon of whether regwona? plann1ng had, in the past,
been able, or not, to correspond to the expectatxons deposited in the activity
‘was, by and large, excluded from the argument. It goes without saying it, causaT
' exp1anat1ons for the characteristwcs of past resu?ts were also missing. This was
the backcloth against thCh it was dec1ded to select regional planning in
England as the research theme for th1s thesis. |

When research started it was the author S obgectxve to conduct the

empirical part of the research at two Tevels. On the one hand, to consider the

~



bfoad context (legal, institutional, methodo]ogicéﬁ, fhéoretica],’etc.) within
which régionaT planning had been carried out jn England. On the other hand, to
| make a compakative analysis of regionaliplanning practice in threekEnglfsh
regions, in the Tight of the_findings of the stﬁdy of the regional planning
context; . . | -

Given these two dwmen51ons of research the author's attention moved
Subsequent?y,botheseTect10n afthethree p]ann1ng reg1ons required for the
deveiopment, of the comparative ana1ys1s.lThe criteria used in the selection
process incTuded, for each'region: level of economic. prosperity; statuS‘of‘
Aregioh in relatibn to the areas.desighated forpregionai policy éssistancé; type
of orgahisatianai arrangements used for régicha? pTanhfng‘purposes;.and, fiﬁa??y,
.bias‘ (phySica1 or ec@nomic)_o? the'fééionél planning docuﬁénts.prépared for |
each region. ER ﬁ

With the he]p of these cr1ter1a’three reg10ns were seiected for
'deta11ed conswderat1on Two. of them (hest Midlands and Northern) representéd :
a?most ant1thet1ca1 s1tuat10ns vis- a—vws the criteria used in the selection:
process;’Indeed,'the.West Midlands was a trad1t1ona1}y prosperous region outside
the areas eiigib?é for regional policy assiétancewand subjetted, on‘the'cOﬁtran%
kto reggonal policy iocat1ona1 contro!s Regiona? p1anning pfacticé in the region
- had been conducted through dwfferent organisational arrangements in the past but,
more recent1y, a 'network multiorganisation' had been responsible for the
activftyAunder the -aegis of the‘téipartite.model of regional p?anning.'
Reflecting thedregibn's past Qood econoﬁic record régional planning practice in
the West Midlands had generally shown a clear physical planning bias. The
Northern region, ih,turn, was an area experiencing Tong-standing problems. of
economic dépréssion, and totally wéthin the boundaries 6efining the geographical
Timits of'operation of regional policy incentives. Regional planning practice
in the region had also been cqrried out.ﬂnder varigus organisational
arrangements but in recent'years én "independent team“had assumed

responsibility for the activity, withiﬁ the context of the tripartite model of

-
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regional planning. Further, and because of the region's poor economic record

regwona: planning had often assumed a reg1ona1 economic deve?opment perspect1ve.
Finally, the thwrd region, South-West, presented intermediate

characteristics in relation with the former two. The region was characterised b&
significative intraregiona1 economic disparities and this circunstance was
responsible for the fact thatvwhilé one pgrt of the fegion was eligible for
regional policy4assistance the @ther wasinot. In terms of ofganisétional |
arrangements fér reafénai planning the South-Weschad never adhered to the
tr1part1te model of regional plann1ng,and the Sauth West Economic Planning
Council had a?ways been respcns1b1e for regional p?ann1ng in the region. Finally,
the uneven economic prospects cf different parts of the region were ref}ected 1n’
the orxentatzons of reg1ona} plann1ng documents; s ome adoptzng a phys1ca?

pTann1ng bias', others emphas151ng economic deve}opment jssues. With the ch01ce

" of the three above reg1ons it was hoped that the dlverswty of the1r features

© would prGdee a sound bas1s for a comparat1ve anaiy51s of reg1onai planning 1in

the,Eng}1sh regions, and for subsequent extrapo1at10ns for England as a whole.

In the event things turned out in a different wayQ Having started the
reséafch process by studying de#e?opments in the West Midlands (the region on the
docrstepAand in relation to which the authqr'ﬁad already co?fected a lot of-
research material) it became'apparent, after a few months of research, that,in
order to fully undekstand regional planning practice in the region,it was |
necessary to allocate to this region much more research time than that al?owédv “
for in the oriéina] research time-table. Given this fact the alternative, in
practical terms, was either to ébandomn the idea of a comparative analysis in
order to study in greaterkdepth the West Midlands region, or insisting on the
comﬁarative analysis and incurring in the risk of conducting the research at a
re%atiVe?y high level of generality.

After careful thought, the first alterhative was adopted bearing in
mind a number of issues. First, the West Midlands had a Tong hfstory of planning

and decision-making around regional issues dating back, at Jeast, to the

-
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aftermath of thekII World War. This aSpeét became important in order to build

up a Tongitudina? (historical) perépective on regional piannihg practice.
Secondly, the author was granted access to a substantial volume bf confidential
data (although some data was only made available within the constraints of the
Official Secretstct) and this made possible the ;tudy of some,previous?y;
undetected power conflicts and planning dispdtes. Thirdly, the West Midlands had
recently gone through a complete chénge in its economic.climate and this made
possible to ana?yse the behaviour of regiona? planning actors in a
different economic context. Fourthly, the region had been particularly rich in
the variety of organisational arrangements adopted for regional planning
purpoges,‘and this‘waskseen as>compensating, in part ét éeast, for the lack of
an inter-regional comparative perspective‘in this érea. Fifth1j, it was reckoned
that the combination of the char;cteristiés'of the case study (its long-time ’
 span, the region's changing economic fort&nes, étc.) and'the’exisfance of
another dimension of research (ihvolving the analysis of the changing features-
of thevregiona%’planning cqntéxt).wou1q minimise the problems associated with
generalisations develéped from case studies.lFinaliy, and using a cost-benefit
analogy, it was considered'that what was fost‘in not developing an inter-
regional comparative analyéis, was more fhan compensated by the improvements
achieved in the development of the theoretiéa] framework used in the analysis;
and in the levels of 'explanatory power' of the conc?usioﬁs developed’within the
imprdved framework. Bearing in mind this argument it is important to briefly

describe how research proceeded subsequently.

.Collection and Analysis of Data and the Presentation of Research

Findings
iIt is a well known fact that in reporting research the method of
presentation often differs in form from that of inguiry. In this thesis,
however, the sequence of chapters provides a reasonable picture of how research

work progressed.




As it was already noted the selection of the research theme was
asso;iated with a number of questﬁéns for which the author did not find
satisfactory answers in the Titerature. These gquestions related to the |
interpretation of the changiﬂg fortﬁnes of regional planning in England and, more
generally, to tﬁeAana1ysis of the forces which shape~pub1ic planning and
pbiicies. The author's preliminary thoughts on these matters were dichﬁsed with
a anber of peép?e ahd, finally were written down in the 'paper' submitted as
part of the réQuirements for the transfer from fhe degree of M. Phil to thét bf
Ph  D (Martins 1980). Several and heavily revised e?ementsbof those
preliminary thoughts appear in different. sectlons of Part I of the thes1s

With the help of the ana1yt1ca1 framework deve}oped in the context
of those preliminary ihoughts research attention moved on to the emp1r1ca]
‘analysis of regional planning developments wn the West delands region. This
phase of the research procesQ 3nvo1ved the analysis of prxmary, and to a smaTier
extent secondary, wr1tten sources and the rea?1sat10n of more than - twenty semT—
- structured interviews with 1nd1v1duais_1nv01ved, in different ways, in the |
planning of the region(see list of 1nd1v1dua1s in Append1x E below). In addition
to this the author developed informal relat1ons with a. number of relevant
.prcfessiona] elements and po?iticians.'The selection of pesp?e to interview had
in mind a number 6? criteria aimed at i1luminating those subject-areas which
written sources did not t?arify, and to allow for a‘maximum of different,’
perspectives on each issue and conflict. This process of 'triangulation' of
information aihéfat reducing the biases introduced by the fact that each of the
peop1é interviewd could only offer a'partial perspeétive on the issues being
studied. The findings of this phase of research, which are extensively presented
ir\Paft 1T and Appendix B below, suggested the need to explore in greater_detai?
a number of theoretical issues, and to pértia?]y reformulate and enlarge on the
analytical framework developed in the initial stages of the research process.

‘ One of the areas in relation to which the need for further theoretical

developments became apparent " concerned the issues of organ1sat1ona7 and inter-

-~



organisétiona? influences in }egionaT p1anhing,’and‘more generally, the gquestion
of what e]ementé determine the characteristicé of inter-organisational relations.
These issues were initially exp?oréd with the help of a number of unpublished,
or scarcely known, research reports which had considered some of these matters.
Although the findings of these reports served tdkiTluminate a number of'aspeéts
of the problem,the author‘became_iﬁcreasing1y convinced that they were bui]tv
upcn.a number of inadequéte assumptions and theories. This conclusion prompted
the author to . return to a more genera] 1eve] of- ana1ys1s and to exp}ore recent
developments in critical organwsatzona] and 1nter—0rgan1sat1ona1 11terature It
was based on the consxderat1on of th1s sort of’ 11terature that a cr1t1que to
conventﬁona1 organisatioﬁaTfand interéorsanisationa1~appfoaches’to regional
planning was deve%oped,and that the basis of an. alternatwve framework for
“analysis were set up. That framework adds & socwo poTxt1caT dwmen51on to 1nter—
organisational approaches to reg1ona1 p?ann1ng and can be seen as a major
development jn relation to the anaTyt1ca1 framework presented in Pdrt I. This
phase of the research_proéess is matefiaiized 1n'Eart'III of‘this thesis.

The final major phase of the research process involved the orderly
expénsionAof each of the three levels of aha?ysis defined in the theoretical
framework presented in‘the immediate sequancébof the conclusions of Part 11l ofk
the study. Attention focussed, in the f1rst place, on the organisational and
inter-organisational aspects of reQTQna? p?ann1ng For these purposes the author
undertook a survey of 1nter—governmenta1 relations in England concerning both
genera? features of these re]ations and those aspects more partwcu%ar?y
associated with regional planning. This survey is. presented, ma1n}y, in ch IV.1,
although some aspects of detail are suplemented in Appendxx C.

» The results of this survey were subsequent1y used for a prel1m1nany
interpretation of the changing fortunes of regional planning in England, with
empiricai support provided from examples not only of regional planning in‘the
West Midlands but in other regions as well. For these purposes, the author took

advantage not only of his initial analysis of regional planning in England as a

L~
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whole, but also of secondary sources (both writténand oral) concerning regional
élanning developments in the other English regions. |
Having deaitkwith the first level of analysis (organisational and

interorganiéational),reseaﬁgh attention moved on to considgr the two remaining‘
levels (socio-po]itical),,This involved two sortsjof processes. First of all
further theoretical deve]npmenfs cdncerning a number of specific issues which
had previeusly only been skipped ovér. Issues falling in this:categony concerned
the operational meaning to be attributed to the concept of power; ihe
cdnceptua?isation of the action orientations of the actors involved in the
reéional planning process, etc. While these theoretical developments were of
fundamental importance to the subsequent development of the ahaiysis 1engﬁt
constraints led to most of thése thecfetica% developments being included in
Appendix D. | ”

'#The second sort:of processes assdciaied with this phase of researéh ;k

involved the reconsideration of some of the evidence collected in relation to

West Midiands regional planning; in the light o? the socio-political levels of

analysis defined’in the theoretical framework and of the discussions éontained
in Appendix D. This process of cross-fertilization allowed:

1) for a further refinment in the intérpretation of the changing
fortunes of regional planning in England, and the West Midiands
in particular; and ' '

2) for checking the adequacy of the various é}ements of the

) analytical %ramework presented in the introductory chapter of
Part IV of the thesis.
The final cohc?usions of the thes{s, as usual in these cases, were used mainly
to summarise arguments previously developed in greater length, and to add some
thoughts‘bn the relevance of the research findings.
From the above description it is apparent that the research process
developed in terms of a permanent dialogue between empirical and theoretical

considerations, between general and specific aspects. After some empirical work

-~
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the first major phase of research attempted a general and theoretical 1éve1 of
ana]ysis,invo?vﬁng the<development of a theoretical framework for subsequent -
research. This framework was, in the seguence, used fér an empirical and
specific ana1ys1s of regional p?annxng in the West Midlands region. when ,
undertakwng this research the author became aware of a number of inadequacies
in his early writings .and this led to .a number of explorations in what 4

can be lebelled middle—groﬁnd fheory. Finally, PartIV of the thesis is a truly
}efiection of a research prbcesslcombiningvthéoretical developments with

empirical illustrations and general formulations with specific examples.

It as, probably, appropriate to finish this methodological settion.by
statfng that the author is perfectly aware of the fact that‘hévhas-provided»only
a partial interpretation of the phencmena being sLud1ed Furthermore 1t is aTso
important to state that the author does not claim that hqs:ﬁterpretat1on is, for
sure, the one with a'greater degree of exp]anatory powerﬁ(hcw could he make such
a élaim?..;). This position, howevér, should not be unﬁerstood'in terms of the
adoption of an absolute epistemological relativism, but merely as an

acknowledgment that only future events can provide support for such a claim.
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I THE FOUNDATIONS OF POST-WAR PLANNING IN THE WEST MIDLANDS

I.1. INTRODUCTION

The foundations of Brifish reg?onal planning were léid‘down in a num-
ber of Reyal Commision Repofts published durinévor immediately after the end
of the World War II (Hall, 1975). In the favourable political and ideologi-
cal context which followed the eﬁd of the hostilities these reports were ra-
pidly translated into a remarkable burSf of planning legislation and praotice;

The pace With which these developments iook place,-and the characﬁe—
risties they assumed, were, certainly, influenced by the election of a gabour
1Governmént in July 1945. There was, hcwever,'avbroad consensus among the ma-
jor political parties about the need to st;enghten the,existing land-use plan}
ning machinery. fThé élection maﬂifeétos of the threee mains parties, for-
example, all referred to the need for.a new, and more comprehensive, Town and
Céuntry‘Planning Act and for a more effective approach to the problems of com-
pensation and betterment, etc... fhis‘broad consensus was aptly exploited by
senior civil servants in Whitehall to press ahead with a number of legislative
and non- legislative initiétives based on the less controversial recommendations
of thveartime reports.l Ih most of these<initiatives they also could count on
the explicit éupport of professional bodies (for example;.R.T.P.I,) and other‘
pressure groups (for example, T.C.P.A.).

On the legiélative front, the New Towns Act (1946) provided for the
designation of New Towns to be financed by the Excheguer and organised under
§§~bggAdevelopment corporations with powers to buy land at existing use-values,

to finance housing and infrastructure, to attract firms andvemployment, etc.

A second major piece of legislation was the Town and Country-Planning Act (1947)
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which gaVe local authorities (county'counciis and county boroughs) powers
‘to plan and regulate land deyelopment, and dealtwith the coﬁpénsation and bet-
terment problems. In future no change in land—uﬁe (other:than those explici-
tly listed in the Act) would be possible without planning permissionAQranted
by the appropriate local planning authority. 1In drder to regulate, and con-
trol theAdevélopment of land, thése authorities were to prepare 20-year deve-
- lopment plans subject to quinquenniai reviews. " érivate developers and landown-
ers were affected by a 100 per cent development charge on all land transactions
and developments. = With the exception of‘the fibancial provisions of the Act,
the pianning machinefy Créated by the Town and Country Pianning Act 1947 was to
remain virtually unchanged during the following two decades.

As far as planning practice was ccnéerned deQeiopments were aiso swift.
Between 1946 and 1950 no less than 14 New Towns were designated throughout Brit
ain , the majority of them around the london area, in line with the Abercrombie's
Greater Landon Plan of 1944, This plan, in an attempt to end the sprawl of Lona—
on , suggested the 'cbntainment' of the growth of the built-up area, and tﬁe
'overspill! of the excess population into planned New Towns or expanded country
towns beyond the existing Green Belt. ?hié approach to the problem of urban
growth and congestion was to become the 'best preséription' for planning policy
during ihe following two decades. |

In order to redress the pattern of regional disparties the Labour govern-
ment introduced a system of financial incentivesfor hanufactdring firms wishing
to move, or set up, in designated Devélopment Areas and made the creation, éxpan-
sion, or relocation of manufécturing plants in non-assisted areas dependent on
securing an Industrial Deveiopment Certificate (I.D.C.) from central government.

The West Midlands was not incentives tb these developments. As early as
1941, the Bournville Village Trust published a report arguing that Birmingham was

already too big and suggesting the enforcement of a rigid 'gree belt' around the




B-3

- city boundaries, with one or more overspill towns beyond the green belt to
absorb surplus population (Bournville Village Trust, 1941). These propésals
were in tune with some of the debates’taking place in the Birmingham City Coun-
cil. |

As early as 1942 the Council had appointed four advisory planning pan-
els ,‘involving outside technical experts and représentatives of local pressu
groups to adivce on the city's post-war housing and slum clearance brogram—
mes. One of theSe‘panels was given the primary)task of examining the optimum
size of the city and its reports suggested that it would be apprdpriate to res-
triét the city's growth.z The major priority,‘however, Qas seen as slum clear-
ance and this was reflected in the Council's use of the prerogativésjo% the
1944 Town and Country Planning Act (Blitz and Blight Act), in o:der‘toyobtain
the wholesale acquisition of about 1,000 acres ofrslum property'for future rede-
velopment.3 The same emphasis on’urban redevelopmént was also the cornerstohe
ot theConurbation plarining sufvey published in 1948 By the West Midland Group oﬁ
Post-War Reconstruction and Planning (W.M.G.) (West Midland Group, 1%948),

The origins of this group can be traced back to the 1940 Council to Pro-

mote the Planning of Social Environment formed with the aim of promoting research

by local groups based on the principles set out by the nine unanimous conclusions
of the Barlqw Report (Great Britéin, 1940). The Birmingham Research Committee
was‘crgated within the Council early in 1941 but the West Midland Group developed
indepéndently after a visit to?Birmingham of Sir Montague Barlow. The Group was
from the start research oriented and a month after its first formal meeting (7£h.
January 1941) a memorandum was circulated among its members listing areas for fu-
ture research. These covered a wide range of issues (land, its use and tenure;
population, its growth and tendencies; regional coﬁmunications; social services;

recreational facilities, etc...) but, as a whole, they were oriented to serve
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tﬁe main purpose of the group that was to

. ... research into the relevant facts necessary for forming
conclusions on the possible reconstruction and plannlng

that the post-war situation will permit.
(C.U.R.S., 1969, p. 5)

Financial supﬁcrt'for the Group was provided by the Bournville Village
Trust and from the start various members of the'Cadbury'family actively contfib—
uted to the Group's activities; thus contiﬁuing the invelvement of the family
’in planning expefiments; aatradition established by George Cadbury in 1890 with
the construction of Bourneville Village.'4 Other influeﬁtial members of the twen-
ty strong Group's membership were Birmingﬁam's City Engineér {later Sir) Hérbert‘<
Manzoni and Professor Sargant Florence, Dean of the Faculty 6? Commefceeﬂ:Bkwdhgham
University whose - studies on industrial linkages were to profouﬁdly influence
much | of the research into the region's economic structure in the following two
decades (Florence, 1948). The Group had published, in 1946, a detailed lénd-use
sdrvey of the conurbation;‘and Conurbation representéd a2 logical extension of the
previous repbrt‘ |

In addition to thé considerébie amount of planning thinking developed by
local groups the Ministry of Town aﬁd Country Planning disclosed, also in 1948;
its planning proposals for the West Midlands (M.T.C.P., 1948). The Plan had been
prepared by a team headed‘by Professor.Patrick Abercrombie and Mr. Herbert

Jackson, and a press release of the Ministry stated that it was

... comparable in scope and importance to the Abercrombie
Plan for Greater London.

The analysis and proposals contained in these two later documents framed
much of thg arguments and planning disputes in the region in the years to follow.
A joint conéideratidn of these two documents provides, therefore, a convenient
way of introducing these issues. However, before moving in that direction, it
is useful to briefly summarize the‘planning pfoblgms in the region's core as they

were perceived at the time.
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1. 2. THE PERCEPTION OF PLANNING PROBLEMS .

During the nineteenth century the population of the Birmingham-Black
Country conurbation increased at a rapid rate. In Birmingham alone, the pop-
ulation Jumped from 71,000 in 1807 to 401,000 in i881. ,This'demqgraphic ex-
plosion was matched by a similar rate of industrial expansion. The main reason
for this expansion was the rapid growth in the demand for metal goods whicﬁ the
~ Conurbation provided iﬁ increasing quantities and variety (Wise and‘Thorpe; 1950).
The influx of working—class'popglatibn brought abo@t byhthis industrial expansion
resulted in the hasty éonstruction of cheap housing. Most’of.thé houses
“built during this‘period were of the back-to-back type, with privies shared hy
several families and waterVObtainable only from communal standpipes. = Between
1780 and 1876, when tﬁe Cify Council bahned its construction, Some S0,00Q hous-
es . of this type weré built in Birmingham.5 In addition‘to the poor standards
of these houses, there ﬁas also a problem of overcréwding as house'building did
not keep pace with population growth. After 1869; but specially after the re-
form of tﬁe building by-laws in 1876, this housing design was substituted in‘the
new residential estates by terraced houses of the two-storey tunnel-back type,
with three bedrooms and private facilities. Tthgh of a better standard, these
estates suffered chronic problems of overcrowding due to overall housing shor-
tages.
The inter-war period corresponded to a reversal of the previous trends.

- On the one hand, the rate of populafion growth slowed down due to outmigration
from the Conurbation (Table I). On the other hand, housebuilding programmes
were stepped up, mainly under the form of residential estates of semidetached
houses witﬁ‘large gardens and very low (12 houses to the acre) densities (Table
I1). During this period a substantial proportion of the back-to-back houses
were knocked down. However, at the end of the war, there was still some 30,000

back-to-back houses in Birmingham alone.6



_During the war the situation deteriorated again, due to population in-

creases which were not accommodated by house building, and loss of housing

Population changes 1911 - 1939 éVerage per annum

Conurbétioa : . 1911 - 21 1921 - 31 1931 - 34 1934 - 39
Total Increase ’ 13,972 ’ 12,831 k6,511 21,622
Natural Increase 18,742 15,129 9,744 11,670

Net Migration - 4,711 - 2,298 % 3,233 + 9,952

Table I : Population Changes in the Conurbation 1911 - 1939
Source:  W.M.G. (1948)

Qlder and Post-1918 Houses in 1945

Area | Older Houses Post-1918 Houses Total
Conurbation 333,600 254,100 : 587,700
Birmingham 184,000 . 113,600 297,600

Table II: Older and Post-1918 Houses in the Conurbation and Birmingham
Source:  W.M.G. (1948) ‘

caused by war damage and natural deterioration. The first post-war estimate
made by the West Midlénd Group, of immediate housing needs intthe conurbation
suggested a figure of 128,000 houses. On top of this the Group argued that
there was a need for an additional 95,000 housing programme to be initiated
immediately after the slum clearance had been completed.7

The ‘housing need was, however, very unevenly distributed within the
conurbation with éome twe thirds of the problem concentrated in Birmingham. As
the redevelopment of slumkareés, at densities considered acceptable at the time

would only allow for the in situ rehousing of some forty per cent of the
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families involved, the problem was, in land-use terms, one of severe land con-
straints in the core of the conurbation.s
Birm;ngham's difficulties in solving its hoﬁsing problems within its

own adminiStrative boundaries was not a new problems; - Indeed the problem had
been existence since the late 1920's and had already served as the major juéti-
fication for the Cify Council's approval, in 1938, of a five year clearance pro-
gramme involving‘the construqtion in the Qéntral areas of some 7,500 flats.
This figure represented more than férty per cent of the clearance programme and
was a fundamental shift away from the corporation's traditional poliéy of build-
ing semi-detached housing~at low densities.9 After the war, the’shortage of
housing land became of paramount importance. However, tﬁe City Couﬁcil moved
away from the traditional solution of pressing for boundary extensions to cope
with land shortage. - This was réflected,‘forﬂinstancé, ithhe Council's decision
not to apply to the Local Covefnment Boundary Commissiﬁn for an extension of
the boundaries in 1946.10 It should beAemphésised,'however, that pfior to 1946
there had been no major conflicts between Birmingham énd the neighbouring local
authorities concerning boundary extensions.

| Aside from this shortage of housing land, the region's core was relative
ly  free from any other substaﬁtial planning problems. Its economic struc -
turewassbenasbeing sufficiently prosperous and diversified as not to preéent

1 Unlike London, for example, the conur-

particular problems in the years ahead.
bation was nbt faéing problems of commuting on any major scale.12 Finally in
terms of the problems urban sprawl and encroacﬁment on goo& agricultural land, or
access to‘leisure areas, the problems were also relatively minor, either because
expansion was faking place iniland 0f4indifferent agricultural gquality, or
because leiSure areas such as the Clent and Lickey Hills were already in the own

of the National Trust, or in covepant with it.l3



Given this perspective on the région's problems, which‘was'largely sharéd
red by both the West Midlan Group and the‘Abercrombie's team, the emphasis of
the two documents was placed on the problems of a small number of areas within
the conurbation where pressures on space were considered to be too great. In
practical terms this meant the formulation of physical planning strategies wﬁich

sought to relieve those pressures and prevent their recurrence.

I. 3. CONURBATION VERSUS CONTAINMENT AND OVERSPILL

In spite of a commpn peispectivé on the region's planning prohlems there
were - fundamental differehCSS'in 5oth the form and content of the two documents.
The most obvious distinction concerns the area of coverage. As ité’title sugges-
ted, the West Midland Group study was only cﬁncerned with the BirminghameBlack :
VCountry conurbation; that is to say the area of confinuous urban development
embracing Birmingham and the Black Country, which in 1948 encompassed some 24
local authorities in the counties of Staffordshire, Warwickshire and Worcester#hire

( Map. I). The spatial contours of the West Midlands Plan were much widéf
‘as they were defined by the external boundaries of the three above mentioned
counties, though for policy purposes, the North Staffordshire area was consid-
ered separately. The difference in the area covered by the two documents was,
however, of minor<bratical consequence.as both documents concentrated very much
on the major planning problems - urban congestion in certain areas within the
Congrbation.14

0f more practical importance is the fact that the two documents were
prepared wifh guite differente objectives in mind. Conurbation is one of the
few'examPIBScﬁ’a<strategic planning document produced outside the state apparat -

us , by a pressure group organised on a regional basis. As such it had no
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direct connections with the statutory planningfsystem which was being developed
at the time. Undoubtedly because-of thiS*backgfound the Group defined its do-
cument not aé a plan but rather as an

... assembly of facts and figures collected on the spot,

and the examination of those bases on which the good

life may be securely founded in the Conurbation area.
(W.M.G., 1948, p. i5}‘

The fact that the document was prepared outside the planning sysfem made it poé—
sible for the'Group to concentrate on the essentials of a suitable planning stra-
tegy for the area and forget about the details. Irdnically, this stress on the
essentials contributed to the tranSformatibn of Conurbation into astrategic plan-
ning document whilst, simdltaneously, it enhanced tﬁe appeal of its imaginative
and well argued proposals;

The option to deal only with thé broad guideiines4of a strategic plan-
ning proposal was not open to the Abercrombie and Jackson's team. In fact the
West Midlands Plan had been commissioned by the Ministry of Town and Country Plan-
ning invorder to provide a detailed regiénal framework for the development.plans
resulting from the Town and Country Planning Act of 194?,15 As such it was root -
ed in the methodology of the Master Plan as a general framework, and detailed |
source of information, upon which the local authorities could built up their
forthcoming development plans.

But the style of the West Midlands Plan was as much a product of the
circumstances as it was a result of its authors!’ choice. Indeed the team not

only seemed to accept the Master Plan methodology, but also made a strong defence

of its underlying philosophy of control:

.+. As a result of much research during recent years, we now
know with greater accurary than hitherto the spaces necessary

for urban population. This knowledge is the town planner's
basic stock-in-trade. He is now able to say to the economists,
' The exploitation of this or that resource will entail so

much urban expansion here and that much congestion there, the
former absorbing this much agricultural land, the latter costing
so much in terms of urban butchery to relieve ', and to the agri-
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culturalists, 'Deny me this land for urban expansion and
ths cost will be that much in uneconomical building else-

shere', and so on.
(M.T.C.P., 1948, Vol. I, Foreword)

It would be erroneous, however, to attribute thé major substantive
differences between the two’documents to their differing relationships with
the statutory planning system. Although these'made'hossible the different
levels of detailing adopted in the two documents, the explanation for the ma-
Jjor substantive differences between the two documents neeedS to be looked for
elsewhere. |

Given the consensus concerning the natufe and underlying causes of the
region's planning problems it is not surprising that bothvdoéuments called for
an immediate halt to migration into the region's core.’ This suggestion héd
already been put forward in the Barlow Reportras an element of the planning
attempt to simultaneously réversé the problems of urban congestidh ané sprawl‘in
the South-East and West Midlands and the declining ?ate of many northern local
economies {Great Britain, 1940). |

The two documents differend markedly, however, in their planning propo-
sals to accommodate the remaining population. These differences are better un-
derstood by referring to the divergences in the demographic assumptions and fore-
~casts  of the two documents.

The West Midiand Group started by considering the Registrar—Genefal's
forecast ot the total future population of Great Britain contained in the Barlow
Reporf._ This indicated an increase in the population of Great Britain from
46.6 million in 1941 to 4#7.5 million in 1951, and for the period afterwards,. an

17

actual decline to 47.2 million in 1941 and 45.0 million in 1971, In the VWest

Midlands, the Group expected natural increase to be higher than the Great Britain

average and inward migration to continue despite the government commitment -
to maintain population in the backward areas. Unless appropriate action was tak-

en they estimated that an increase of the population of the conurbation of some

-~
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300,000 people would take place by 1970. If‘some measure of control over im-
migration was exercised they concluded that it would be necessary to wait somé
yvears after their introductién before stopping the flow of migration into the
conurbation. This would restriét demographic changes to the naturai balance
of births and deaths which in the long term,‘aécording to the above forecasts,
would lead to an absolyte decrease of the populatiqn. >They rejected, however,
any action which’sought to create a net outmigratiqn from the conurbatioﬁ.18
This attitude of bhe West Midland Group was ekplained by their analysis
of the existing demographic patterns withinwthe Conurbation.  Though they ac;
cepted that there was urban congestion in certain areas they firmiy rejected
vthe image of the cohurbationbas a continously built-up area. The overall den-;

sity of population within the conurbation did notrexceed 12.1 persons per acre

and they concluded:

... superficial observation might lead to the conclusion
that the Birmingham and Black Country area is densely
built up. The map reveals that ‘undeveloped' land, open
_spaces and derelict land represent 56.0 per cent of the

total.
V (W.M.G., 1948, p. 25)

~ Given this perspective the Group argued that what was‘required was an
energetic policy of urban fedevelopment and control within the conurbation in-
volving reclémation of waste land, preservation of the unspoiled places and res-
toration of misused land. It was argued that by means of a spatial redistri-
bution of population within the already built-up area, it would be possible to
‘allow two-fifths of the conurbation area tﬁ remain as open'space.

Even if the more unfavourable population forecast prevailed and keeping
overall densities of 20 persons per acre, ihis would amount to a 20 per cent in-
crease of the built-up area by 1970 still leaving 30 per cent of the conurbation
as open.space.  In these circumstances, the Group could forcefully conclude:

Whatever problemé of planning the Conurbation presehts,

therefore, can find their solution Within the limits of

its present area. ‘
(W.M.G., 1948, p. 186)
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The West Midlands Plan concurred with the West Midland Group in accep-

ting that as a whole the conurbation had enough room to accommodate the existing
population and even a slight increase in this. However, the Plan did notvpress
for the redevelopment strategy suggested in Conurbation for twé reasons. Firstly,
it rejected the West Midland Group‘s‘propesals for treatment of Qacant and deré—
lict land in the Black Country on the groundé that they |

... prefer rather to emphasise the 60mplementary need for

a fuller cross-section of all classes of people to

appreciate and help pay for such amenities.
{M.T.C.P., 1948, Foreward)

This statement, which is never fully explained in the body of the Plan, was
probably nothing but a‘deliberately vague justificatidn for the preferréd stra-
tegy. In fact the redistributive social effects of reclamation pragrammés
would certainly be larger than those of the‘preferred coﬁtaihment—overspiil'sfrae
tegy. But this is to prejudge the discussion.

A second reason why the Plan did not press for a redevelopment strategy
was that the population forecasts of the West Midlands Plan were more substan-
tial than those of Conurbation. The Abercrombie team had access to the 1947-
—based'overall population forecasts of the Registrar General. These forecasts
indicated that in 1947 thé population in the conurbation was already 100,000 abo-
ve the 1939 level. Further it estimated a higher rate of natural growth lea-
ding to an additional increase of some 200,000 people by 1962. On top of this
the Plan considefed that éven if central government policies were implemented iﬁ
order to stop further migration from the development areas these would not imme-
diately stop the flow of migrants. Accordingly they. assumed a net inflow of
population into the conurbation of some 50,000 people until 1962. This, in
fact, was élready a conservative estimate as it merely matched the net gains by
migration of the conurbation during the 1936 - 1939 period. When all the ele-

ments were added together the team forecasted a population increase of some
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350,000 in the period between 1939 and 1962, iﬁ comparison with a West Midland
Group estimate of 300,000 for the pefiod up to 1970.  Though, the fundamental
difference between the two documents in this particular respecf was not so ﬁuch
one of populétion forecasts but rather of the approach which was proposed ﬁo cope
Awith them.

The West Midland Group argued that speéial measures should be introduced

to stop the inflbw of population into the conurbatioh -This attitude was con-
sistent with the Group s strateglc proposals of redevelopment of the reglon s
core. On the contrary, the Abercrombie team's attitude was self- defeatlng and
contradictory. On the ane hand, they reqognised that due to a number of, what
they called unknow factors of the equation - economic conditions, exéort drive,
- policy of full employment - migratory flows mightrcontinue to occur and though
inconvenient fhey would haye to be dealt with. On the other hand, the team put
forward a strategic policy which relied not ahly on haltiﬁg inward migratofy flows
but further on a complete reversél of their direction.zg This basic contradic-
tion pervades the whole Plan and, together with other factors, seriously damaged
its feasibility. This is easily clarified through a brief summary of the meth-
adologyused in the formulation of the policy and its actual outcome.

The team started by an investigation of fhe conurbation's capacity to
absorb thé forecast increases in population. This was undertaken using the prin-
ciples of neighbourhood design and the residential neighbourhood density stan&—
ards recommended'in the Housing Manual of 1944, The application of this metho-
dology involved three phases.21 Firstly, the land occupied for non-neighbourhood
purpose such as: golf courses, hospitals, cémeteries, reservoirs, aerodromes,
water and sewage works, universities, etc.., was deducted from the whole area.
Secondly, tﬁe areas occupied by old housing of good quality, or post-1218 dwell-
ings were treated as static which means that no substantial redevelopment would

take place there for a considerable time. Thus their population, roughly esti-
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mated by means of a sample, would also remain static. Finally, the potential

population capicity of the remaining areas left for development or redevelop-

ment was measured in the light of a series of recommended dénsity standards re-
lated to the existing denéities in, or nearby, the érea under review. These
varied from an overall neiéhbou:hood dgnsity of 60 persons per acre tc be used
in the high density central areas of'the conurbation to anlopen deQelopmént dén—
sity of 20.5 peréans'per acre; |

The use of this methodology, and accompanying standérds, led to the con-
clusion that unless some of the population already in the conurbation could be
induced to move away, the result would be an excess of'some‘260,000 peoble in
the conurbation in relation to its potential population capacity. H&ving at-
tained these results from the analysis the Plan then went on to explain the ra-

tionale of their strategic proposalé.

The capacity of the conurbation has been calculated in
relation to a given spread. The number of people that
can be accommodated within certain limits are now dis-
played with a reasonable measure of accuracy. Beyond
this amount it is a question of either development well
away from the conurbation, peripheral spread about the
existing built up areas or higher densities within them.
We adduce powerfull arguments against the two latter and
urge the former.

M.T.C.P., 1948, Vol I, Foreward)

They argued against higher densities on the gounds that it would be‘
both expensive {as it would involve high-rise blocks of flats) and detrimental’
to the standérds-bf living of the population.22 With regard to peripheral de-
velopment it was argued that this would entail additional transportation prbblems
and further isolate city dwellers from the open country51de 23

The retionale of the strategy was presented in a very clear-cut fashion.
The actual proposals were much less so. In fact, they ascribed to areas periph-
eral to the conurbation, more than half of the population to be moved away from

it (see Table III). The rationale of population overspill away from the region's
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core was then betrayed by the detailed planning proposals; To a large extent,
the Plan preached one thing and recommended the other. To deal with the re-
maining overspill population the Plan did not suggest unlike the Greater London
Plan, the creation of new towns, but rather the expansion of-a lérge numbef of
existing small towns. This was to be complemented by the créatinn of a Green
Belt which would halt urban sprawl and assure.access to open countryside for the
conurbation population.The creation of the Green Belt wasseen,however,aseztemporafy
measure until a more positive policy could be designed and put into practice to
halt the process of urban sprawl. The uhderlying long-term idea was; undoﬁbte-
edly,that this could be achieved tﬁrough a selective distribution of building lie-
cences and housing allocations by the varicus local a{)’therit:les.ZqL |

In spite of having been prepared before the Abercrombie-Jackson Plan, the
West Midland Group study appears to be a direct résponse to the containment-over-
spill strategy suggested therein. Thé basic contention of Conurbation in this
respect wasbthat the translation of the Creen Belt pﬁilosophy into a complex of
new urhan developments separated from the congested urban areas by a green belt
was both inadequate and unnecessary. This view was maintained on the grounds

that the conurbation did not have one single centre but rather two focal points

for development - Birmingham and Wolverhampton - situated opposite each other and

on the edge of the conurbation. Furthermore, it was argued that more than half
of the area of the conurbation was still unused. The appropriate planning so-
lution, the Group argued, should be fogussed on the redevelopment of the exist-
-ing built-up areas rather than-promoting green field development.

Given this perspective, and to the green belt idea of a continuous band
of countryside encircling the urban area and its zone of probable expansion,
they opposéd the concept of development in a green setting. This would, hope-
fully, lead fo a pattern of nucleated development in a rural framework. Or as

the Group phrased it, the constitution of an
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... archipelago of urban settlements isolated from its
neighbours and set in green, open land, from which all
development other than for agriculture or amenity is
rigidly excluded. V

(W.M.G., 1948, p. 200)

This solutién, based on the preservation of thqse green wedges exiSting
within and on the marginal land of the conurbation, would involve:
a) for the Black Country - the development of a cohtinuoué network
of strips of open land, and |
b) for Birmingham - the splitting of the central core or urban de-

velopment by the introduction of open spaces.

Together with an extensive programme of landscape imprbvemenfg derelict
land reclamation and urban redevelopment, this would provide for better living
conditions within the conurbation without causing major upheavals in the dis-
tribution of population.

Hall (1973) has argued that this type of approach clearly expressed a
rejection of the principle of urban containment. However, as Saunders (1977)
has suggested, it reflected rather an imaginative adaptation of the overall
principle to the conditions of the West Midlands whose specificity was over-
looked in the government sponsored strategy. It may be argued, however, that
the Conurbation strategy, due to its emphasis on reclamation and redevelopment
of derelict and misured land, was financially unattractive to both public, and
private, develope;s and this appeared to offer, in practical terms, a less clear-

-~cut solution to the Conurbation's pressing housing problems. The Conurbation

proposals, which reflected the feeling of the Birmingham City Council at the time,
were both  an attempt at imaginative and flexible planning, and a rejection of
any restrictions on the growth of the conurbation imposed by central government

against the will of the local community.25
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T. 4. CONURBATION VERSUS WEST MIDLANDS PLAN - INDUSTRIAL AND SO-
CIAL ISSUES ' :

This rejection, by the local community, of external controls being
imposed on the conurbation's development prospects éan'be further explored
through a discussion of the industrial proposals cdntained in the two docu-
ments and of the local reactions to the organisétional framework suggested
to implement the West Midlands Plan.

A significanf bﬁt largely unnoticéd disagreement between the two doc-
uments developed around the issue of the conurbation's industrial future én&
of the best way to maﬁage it. The Wesf Midland Group argued for the spatial
dedistribution of industry within the conurbation along the major roadlines,
and for the redevelopment and rejuvenatibn of existing industry through the in-
troduction of new braﬁches of production within already existing industrial sec-
tors. However, a strong case was made against the entry into the conurbation
of " large self-contained factories, or of factories owned by large self-con-
tained firms " (W.M.G., 1948, p. 135). Further, they objected to the expan-
sion, or establishment in the regidn, of industries shown to be less closely
linked.with the existing industries in the Conurbation. Finally,they reacted
against the potential negative economic effects of the enforced relocation of
industry away from the conurbation.26

Such views were supported by research being carried oQt at Birmingham
University under Professor Sargent Florence. This research suggested that the
efficiency of the industry within the conurbation resulted from the interdepend-

ence among existing firms, and from the existence of a pool of skilled labour

and technicians in a number of trades (Florence, 1948). This picture of the
conurbation's economy as constituited by a large number of small, specialised

and highly interlinked firms undoubtedly served to provide an authoritative
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background to the West Midland Group proposalé. But it is also difficult not
to interpert the Group proposals, as an attempt to protect the existing industri-
al status quo in the area against the threat of social and economic disruption |
by egternal fofces, either in the form of large firms or state intervention.

It is useful to elabofate on this point.

The Group's objections to the establishment in the conurbation of new
large self-contained firms can be interpreted as deriving from three factors.
Firstly, and at a basic level, it was a matter of being consistent with its own
recommendations that a halt should be called to immigration into the region's
core. - Secondly, it représented an attempt to overcome the related problems of
labour shortage and high wages which prevailed in the conurbation. .In fact,
immediately after the war, the conurbatioﬁ experienced a combination of lower
than average unemployment ratés with higher thén average activity fates. This
“in turn gave rise to high wage demands. Given this context the introduction
of large firms in new seétors, probably with productivity levels beyond the ca-
pacity of existing firms, was obviously a threat to the local captains of indus-
try. Not only because it onld put further strain on an already tight labour |
market, but also because it would create conditions for the development of more
aggressive trade unionism. This latter problem was particulary unwelcome
in an area where high wages and paternalist management had historically resulted
in a stable climate of industrial relations.z-7

Finally, the Group's arguments. against the enforced relocation of indus-
try away from the conurbation amounted to a protectionist plea on behalf of the
local business community. In line with previous criticisms of the Distribution
of Industry Act, local industrialists were clearly contesting the Industrial De-

velopment Certificate controls introduced by the Town and Country Planning Act

1947. It wds argued that these controls amounted to intolerable restrictions on
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the freedom of industrialists to expand where.they Qished and that they would
delay area redevelopment and the replacement of obsolete factories. The Honu-
rary Secretary of the Gfobp and Vice-Chairman of the Cadbury firm - Paul Cadbury.
- had been one of the outspoken critics of the Distribution of Industry
Bill and so it is not too bold a proposition to suggest a link between the Group's
proposals in this field and the views of the 1ocai business community concerning
the central government measures controlling industrial location.

For obvious reasons the West Midlands Plan could not lend its support
to the industrial proposals of the West Midland Group report. The Plan argued
that the Group proposais were unacceptable on the grounds that the international
trading position of the United Kingdom was rapidly deteriorating andbthat any ex-
pansion would result in pressure for groﬁth in the West Midlands. It was in
the 1nterests of the country as a whole that such growth should be accommodated.

The person responsablle for this particular section of the Plan who, cu-
riously, had also conducted the Industrial survey for Conurbation claimed that
the recent developments in the national economic position required a different
approach to the planning of the region's industrial future. It was pointed
out that the economic situation was becoming serious and he ended his proposals
with a sharp statement:

For if anything is done to handicap the efficiency of

British Industry during the next two or three decades

there will assuredly be no town and country planning

at all.
(M.T.C.P., Vol 111, final paragraph)

However, once more the Plan's specific proposals did not match up with
the clarity of the analysis. The Plan merely proposed the decentralisation of
industry along the lines which had spontaneously developed in the past (for exam-
ple, the movement of the Cadbury's plant to Bourneville)'and asked for a relaxa-
tion of the deveiopment controls concerning the separation of residential and

industrial space.



 B-20

The extent to‘which these industrial proposals coinéided with the set?
tlement strategy previously descriﬁéd is clearly open to guestion. On the oﬁe
hand, the sucess of the strategy of Qverspill‘of population to urban develop-
ments well away froﬁ tﬁe conurbation depended on the promotion of an adeqﬁate
rate of indutrial overépill. On the other hand, the Plan rejected the notion
that controls should be brought to bear on the location of'new large firms within
the conurbation. This conflict‘pervaded, and regatively influenéed the efforts
which were made to implement the Plan during the followiﬁg two décades.

However, this was not fhe only issue in which the West Midlands Plan ap-
peared to be internally contradictory. One of the most interesting chapters of
the Plan examined the préblems associated with the movement of the wéalthier sec-
tion of the population to the fringes of the conurbation. The Plan concluded
that this movement reflected a number of problemsrassociated with the conurbation's
core, namely the  p00r guality of the housing stock, the lack of‘social fa- |
cilities and the unattractive industrial landscape tﬁerein. Further, it ar-
~ gued that the net result of this movement would be a Qiminution’of the income
basis of local authorities in the inner parts of the conurbation and the develop-
ment of a downwards spiral leading to further deterioration of social and énviron-
mental conditions. The Plan presented a clear view of the potential outcome of

these trends, and recommended, as a matter of great urgency, the development of

residential areas, for those in the higher and mediam incomesg in the core of
the conurbation.28 It was felt that this strategy, if undertéken when there
was a reasonable chance of success, would be a key element in reversing the spif
ral of decline. However, the decision‘not to press for an extensive programme
of reclamation of derelict and misused land in the conurbation clearly weakened
the possibiiities»of the Plan reversing the process 6f social and economic spa-
tial polarization within the region. Also in this respect Conurbation seemed

better equipped to deal with the problems exposed by the analysis.
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I. 5. PLANNING RECOMMENDATIONS AND CENTRAL GOVERNMENT RESPONSE

The West Midlands Plan diﬁ not suggest the creation of any New Towns in
order to implement the recoﬁménded overspill strategy. Given this fact the im-
plementation of the strategy was dependent on the goodwill‘and‘coordinated‘ef—
forts of a large number of local authofities or, alternatively, on the creation
of a single conurbation planning authority to deal with the p?oblem'of overspill.

Althoth calling for the establishment of an organisation to achieve ade-
quate exchange of information, and consultation, between the planning authori-
ties at all stages of implementation of the strategy, it was made clear that on-
ly the creation of a single planning authority covering the whole of.the conur=
bation would create adequate institutional conditions‘for the implementation of
the strategy.28

The first proposal ﬁid not raise any problems. Since 1923 there had
been a local authorities' consultative body in existénce to deal with planning
issues in the region's core. This organisation, the Midlands Joint Town Plan-
ning Advisory Council, had been reconstituted in 1945 as the Warwickshire,
Worcestershire and South Staffordshire AdvisoryPlanning Council and was already
fulfilling the role of the administrative organisation suggested in the Plan.

In contrast the creation of a single conurbation planning authority faced
vigorous opposition. Early in 1949, and at the Minister's request, a tech-
nical committee cbmposed of the principal planning officers of the conurbation
local authorities, was set dp to report on the major proposals of the West .
Midlands Plan.In the aftermath of that report a meeting of the conurbation lo-
cal authorities, in July 1949, agreed that it was

...‘neither necessary nor desirable to set up a single

planning authority for the area, as Abercrombie had

proposed. ,
(Sutcliffe and Smith, 1947, p.70)
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Thc Minister's memoradum on fhe West Midlands Plan publishéd in 1950
agreed that there was no need for a single planning authority for the whole of
the conurbation. This was one’pf‘the two major ministerial concessions to the
conurbation local authorities meeting. The second éoncession was to slightly
increase the population target of the conurbation by extending the size of cer-
tain urban unité. Though the population targets suggested in the Minister's
memorandum were very similar to those of the Abercrombie's team the revision
meant an increése in the Birmingham target population from 990,000 to the psy?
chologically important threshold of one million. These concessions seemed to
largely diffuse local opposition to the proposal of the West Midlands Plan.29
Further the Minister's mémorandum concluded on the basis of the expefience of
the years 1946 - 1948 thatrnet migration into the region had ceased to be a fac-
tor of importance in the growth of the region's population and thus it was pos-

30 These were

sible to diminish the overail.population targets by some 50;000.
the main differences from the original West Midlands Plan proposals (Table III).
In the analysis presented here a ﬁumber of conflicts have been pointed
out between the positions of the local community and the proposals of the West
Midlands Plan. The resolution of these conflicts occurred ina number of differ-
~ent ways. The local authorities were successful in opposing the imposition of
a single planning authority, and the population targets for most conurbation lo-
cal authorities were slightly increased in line with their demands. No conces-

sion were obtained, however, in relation to the important problems of conurbation

redevelopment and industrial location controls.

I. 6. CONCLUSIONS

It is now possible to make some concluding comments on the two documents.

They were both in their rationale and specific purposes profoundly different.
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Conurbation presented in the physical planning field a set of highly flexible
and imaginative proposals. Further, it constituted a cohefent whole With pol-
icy proposals in the socio—economié and organisational spheres which fitted
very well with the suggesfed physical redevelopment of the urban core. How-
ever, the proposals were embedded‘in an overall poli£ical attempt to protecf _
the existing local community from the perceived disruptive interference of ex-
ternal forces either in the form of large self contained firms or ceﬁtral gov-
ernment controls. Obviously this was not acceptable to a Labour Government
committed to a high level of stéte intervention in the management of the econo-
my.

In contrast the West Midlands Plan was less imaginative, flexible and in-
‘ternally coherent but had nevertheless a greater degree of understanding of the

political context in which it was prepared. On the one hand it was an attempt

to apply the ‘'best prescription' of regional planning at the time. On the other

hand it recognised that the application of these prescriptions to the region had

to be balanced with the important economic role the region would play in the Labour

overnment's export Jed expansionist policy. This certainly explains the-
Plan's ambivalent attitude towards the accommodation of industrial employment,
and its refusal to suggest the creation of any new towns in the region. This,
in turn, contributed to the practical difficulty of speedily implementing the
plan and, in the absence of this, reinforced the spatial socio-polarization in
the region so well described in the Plan itself. |

The two documents clearly illustrate some of the recurring themes of the
decentralization debate. On the one hand the superior variety and flexibility
of decentralised policy-making, but also the dangers of 'parochialism' and lack
of an overéll per;pective. On the other hand, the more global perspectives of

centralised policy-making but also the dangers of rigidity.
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In the end, the West Midlands Plan was adopted with the minor alterations
described and since that time has acted as a general framework for the planning
of the region. It is now useful to examine its influence on the region's

development.
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II THE 'IMPLEMENTATION' OF THE CONTAINMENT-QVERSPILL STRATEGY

II. 1. INTRODUCTION

The ;implementation‘ of the overspill strategy suggested by the West
Midlands Plan hés often been analysed in terms of a moral tale with the carac-
teristic dichotomy between victims and villains {Ash, 1969). Dependihg on the
versioﬁ the role of villain is played by Birmingham (Ash, 1969; Stranz, 1972),
middle-class 'ruralist' interests in the shire counties (Hall et al, 1973), the
shire counties themselves (Central Housing Advisory Committee, 1967), central.
government (Borg, 1961), etc.. |

The fact thét probably all the different versions contain some element
of thruth indicates the complexity of the probieﬁs invelved in the proéesse
But it aiso points'out the need to analyse the existing evidence in a more dis-
passionate manner. This task is facilitated by thé publication of key and pre-
Qiously unavailable information which has thrown much light on the events
(Cullingworth, 1979; Sutcliffe and Smith, 1974). This new evidence indicates,
as Smith (1972) suggested, how a policy never openly disputed over a period of
twenty years can still be marred in its implementation by a variety of conflicts

and deficiencies in public planning and administration.

II. 2. THE ASSUMPTIONS AND CHANGING CONTEXT OF REGIONAL PLANNING IN
THE 1950's

If the major objectives of the West Midlands Plan were to be achieved it
was neceséary to attain an annual planned overspill of population from the conur-
bation of some 10,000 pecple during over a fifteen year period. This meant the

relocation of population in self-contained urban developments far afield from
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the conurbation, and located within £he administrative jurisdiction of a dif-
ferent local authority from the one from which the dislocated population had
moved. For the strategy to be'successful in social térmé it was clearly un-
derstood that a complementary movement of employment opportunities was required
(M.T.C.P., 1949). This was rooted in a wider belief that people would he_ﬁap—
pier in‘émall, well-planned towns with work near at hand.than in iarge and con-

gested towns.32

The planning strategy for the West Midlands was based on three important. -

assumptions (Cullingworth, 1968).  Firstly, that fimms could, and would, move
from the Conurbation to new and expanding urban settlements with benefit for
themselves, their workers, the conurbation and the newly deQeloping éreas. Sec-
‘ondly that the scale of this potential movement = would be bommensurate in tim-
ing quantity and direction with the population movement which would take pla-
ce as a result of planned public and private house-building programmes} Last
but not least, that the planning machinery would be éapable of enforcing this
strategy. In pratical terms the machinery to implement the strategy was de-
vised as a push-pull mechanism. On the push-side, the restriction of growfh
opportunities, both for housing and employment, within the conurbation. On

the pull-side, the provision of these opportunities slsewhere in the region in
attractive (type, costs, location, etc.) planned overspill locations. Before
analysing the performance of these mechanisms it is important to point out some
of the elements which significantly influenced the development of events.

As Hall et al (1973) showed, the planning legislation, and practice, dur-
ing- and immediately after the Second World War were based on a number of broad
assumptiong. These included the ideas that population would be fairly static
{both in sﬁatialAand growth terms) and that land-use development would, mainly,
take place either in New Towns or under other forms of public sector initiatives.

The role of the private sector was expected to be minimal and strictly regulated,
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and controlled, by the state, through a system of building licences, planning
permissions, industrial development certifiéates, etc.. A clear illustration
of this assumption is provided by the speech made by the Labour Minister with
responsabilities for housing when introducing the Housing Act 1946. 1In this
speech Aneurin Bevan referred to the target of builéing five éublic housing

33 In the event develop-

units for each one constructed by the private sector.
ments took a different course.

To begin with, in 1947 the Labour government héd to face a balance of
payments crisis which led it fo impose a wage-freeze in 1948 accémpanied by
cut-backs in public expenditure and; eventually, to the devaluation of sterling
in 1949 (Glynn and Harrison, 1980). The growth of exports became the govern- -
ment's first priority and, in this context, development controls were enforced
less forcefully. Further, the cutbacks in public expenditure meant that, in
practice, the';ﬁate could ho longer aim to bévthe main force behind land-use dev;
lopments, unless it severely endangered the pace of reconstruction. It was
against this backcloth of financial difficuities that a ceiling of 200,000 pul-
icy, sectors housebuilding was imposed in 1949 and that the financial provisions
of the New Towns Act 1946 started to be questioned in \‘Vhitehall.3":E

While the previous developments could be seen as temporary adjustements,
in the face of difficulties, the election of a Conservative government in October

1951 was to herald a major change in direction.  The Conservative Party
came to power under the slogan 'Set The People Free' and undef an election mani-
festo wgich committed the prospective government to dismantle most of the plan-
ning machinery created by its predecessor. This included an explicit commitment
to 'drastically change' the Town and Country Planning system (Conservative Party,

1951). Tﬁe consequences of this commitment were manifold, as far as the plan-

ning system was concerned.
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Firstly, the Government decidedlini1951 to substitute the Ministry for
Housing and Local Government for the Ministry of Local Government and‘Planping
in a move

... designed to emphasise the new administrator's interest

in housing and reflecting a disillusiomnment with Planning.

(Cullingworth, 1971, p. 16)

Secondly, it decided not to designaté further New Towns. Instead, it suggested
that | |

Large cities wishing to provide for their surplus population

shall do so by orderly and friendly arrangements with neigh-

bouring authorities ... all these arrangements should be

reached by friendly negotiation and not imposed by arbitrary

power.35
The legislative backing for this suggestion was provided by the passing of tﬁe
Town Development Act 1952 which allowed neighbouring local authorities to es-
tablish between themselves agreements for the creation of Town Development Schémes

( T.D.S. ) designed to céter for the overspill of population from one local

authority to the ofher. Central4government involveﬁent in these agreements
was to be kept to a minimum, and so was central governmment financial participa-
tion in their implementation. Further to this, the gevernment strongly encour-
aged private sector housebuilding for owner-occupation leading to a dramatic
shift in the ratio of public/private sector house building from 85/15 in 1950
to 64/36 in 1955 and 44/56 in 1960. . Thirdly, two successive Acts in 1953 and
1954 repealed most of the financial provisions of the Town and Country Planning
Act 1947 concerning compensation and betterment and reintroduced the inter-war
system under which local authorities had to compensate private developers for

refusal of planning permission. Fourthly, the successive Conservative govern-

ments throughout the 1950's, aided by the prevalent context of almost full em-

ployment, adopted a laissez-faire approach to locational policies making little
use of financial incentives, relaxing the system of 1.D.(C.'s and abolishing in

1954 the buildinglicences. Fifthly, the government progressively dismantled
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the network of regional offices of central government departments in the regions,
for example, withdrawing the regional offices of the Ministry of Housing and Lo-
cal Government in»l956. Finally, and of particular importance to‘regional‘plan-
ning, no regional (or sub-regional) plans or studies were prepared throughout

the 1950's with the involvement of central government.

These develoéments were to undermine the key post-war assumptions of'pub—
lic sector direétion and control of iand—use developments. But, to furfher
complicate the situation, the sequence of events was no more favourable in rela-
tion to the other assumptions (Hall, 1975). Contrary to the assumption of a
slow rate of growth of pcpulation, a 'baby boom' immediately aftér the end of
hostilities, {repeated in the period 1955 - 1964) led to higher than‘expected in-
creases in population. Further, the average size of households diminished be-
low all expectations with a rapid increase in the number of smaller households
(young couples, third age households, etc.). - Finally, due to the continuati-
on of inter-regional migration and the dramatic incréase in inter-regional com-
muting associated with the expansion of car ownership (2,258,000 in 1950 to
5,525,000 in 1960) the levels of population mobility prerd to be mﬁch higher
than expected. Thus during the 1950's all the major assumptions upon which
regional planning in general, and the West Midlands Plan in particular, were
undermined. 'This course of events, of course, did not augur well for the fu- .
ture of the regional planning process in the West Midlands as this was carried
out on the basis éf a Plan completed in 1948.

In addition to these overall de&elopments the particular context of the
West Midlands was also not very favourable. Firstly, and as far as the
Birmingham City Council was concerned,the Conurbation study with its emphasis on
urban redevélopment appeared much closer to its priorities than the overspill
strategy envisaged in the West Midlands Plan.  Secondly, the local authority

rejection of the proposal for the creation of a single planning authority to cov-
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er the whole of the Conurbation, and its subsquent withdrawai{from the approved :%
version of the Plan; clearly weakened any efforts at co-ordination. Thirdly,

the representatives of local industrialists had already made it élear to central
government that they would appose aﬁy meassures aimed at cﬁrtailing their freedom

in investment location decision matters. .

II. 3. DEVELOPMENT PLANNING AND THE WEST MIDLANDS PLAN

The preparation of the Development Plans and Town Maps under the Town
and Country Planﬁing Act of 1947 providedvthe local authorities with the first
major opportunity to express their viewé on the Plan's specific containment and
overspill proposals. |

At this stage it is appropriate to recall that under the Town and Coun-
try Planning Act of 1947 tﬁe responsability for the preparation of Development
Plans rested with the Couﬁty and County Borough Councils, Within the West -
Midlands, and in strategis terms, the moSt important documents were obviously

those for the Staffordshire, Warwickshire and Worcestershire Counties, and for

the County Boroughs of Birmingham and Coventry.

According to the original proposals of the West Midlands Plan and the

|
]
|
amendments te those introduced by the Ministry memorandum, Birmingham would be ‘ i
the origin of more than eighty per cent of the population planned to be relocated i
from the Conurbation during the implementation of the Plan. Though Birmingham l

i

|

had previsouly formally accepted the population target contained in the Minister's:
Memorandum, the Report of Survey of the éity's Development Plan published in i
1952 took a fresh look at the problem (Birmingham County Borough, 1952). As ;
against a>targetlpopulation ofr Birmingham of 990,000 in the Abercrombie-ﬁacksoh %

plan and of 1,000,000 in the Ministry's Memorandum, the City Council approved

a target of 1,081,000 as the ultimate capacity of the city.
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At the same time the Council also approved a recommendation of ifs Publié
WorksACommittee stating that there should be no extension of the exiéting city
boundaries.

| The city's population target was caiculated on the basis of its redevelop-
ment programme which also indicated the scale of poésible overspill during the
following twenty'years asranging from 60,000 to 190,000 people. The lower fng'
ures was obtained taking into account only forced overspill due to demolition
and redevelopment‘at lower densities. The higher figure included, in addition,
the people included.in the city's housing register and voluntary movement away
from industrial areas.37

As fas as the provision of industrial land @as concerned the Development
Plan suggested an increase of 23.8 per cent in the area of land zoned for indus-
try. This increase was described és ‘séverely limited' and justified by stress-
ing the key position of the city's industries from a national pﬁint of view, ana
the need to relieve industrial congestion and modernise outdated existing
premises.38 As awhole it is obvious thatfhe Plan did ncet fit very well into the
framework laid down by the West Midlands Plan.

Meanwhile, the surrounding counties wére also completing their Develop-
ment Plans. Their attitudes concerning the'acceptance of overspill population
varied considerably. - Staffordshire and, to a certain extent Warwickshire - by
far the largest reception area - conceded that provision had to be made for the
reception of overspill population. In Warwickshire, for insfance, provision
was made for a net immigration of some 94,000 people in the period up to 1°71.
However, roughly two thirds of this provision was allocated to the areas on the
fringes of Birmingham (Solihull, Sutton Coldfield, Castle Bromwich, etc.) and
only one third in areas far afield from the Conurbation (Warwickshire County
Council, 1952). Contrary to the other two County Plans the plan for Worces-

tershire, published in 1951, virtually ignored the West Midlands Plan.
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It forecasted a mere 6,000 population increase up to 1971, to be achieved by
small scale migration. As far as reception of overspill populétion from
Birmingham was concernedthe report stated that it could not be expected that

" authorities in Worcestershire would make serious prgparatibns for the reception
of overspill population, until Birmingham made -a comprehensive statemeht of its
planning problems and proposals and it was know that the Ministry of Housing and
Local Government did not disagree with it (Worcestershire County Council, 1951)?9

Finally, the Coventry Develépment Plan accepted, in principle, the case
for a planned Birmiﬁgham overspill of 40,000 with accompanying industry.  How-
ever, the acceptance of this 0v¢rspill was subjected ~ to the proviso thét the cit-
y's own social problems (nousing shortage, lack of social facilitiés, etc.) had
to be solved prior to any arrangements being made for the accommodation of over-
spill population’(Coventry County Borough Council} 1952).

Interéstingly enough none of the County plans made specific proposals
for the creation of green belts around Birmingham or Coventry, though both
Worwickshire and“%rcestershixfa1e?tas'white land’' the areas around the two cit-
Tes. So, wﬁen in 1955 the Minister of Housing - Ducan Sandys - asked the count-
ies to submit proposals for the Green Belt boundaries they were able to reply
in a matter of months. Birmingham submitted independent proposals, allowing
for more peripheral expansion, in 1957 and in a revised form in 1958 (Gregory,
1977).  However, ndné of these proposals was formally approved and the Green
Belt boundaries were only fixed in the mid-70's. This 1eft‘the door open for
an almost continuous flow of planning disputes, concerning some of the land
earmarked as green belt, in the years ahead.

Most of the Development Plans were approved in the mid and late 1950's,
without sﬂbstantial alterations. The Birmingham Development Plan, however,
was only approved in 1960, after lenghty negotiations between the City Council

and the Ministry. A good deal of the problems which were responsible

for the delay arose from the Plan's proposals for the expansion
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of the city's - industrial land by some 23.8 per cent. In april 1955

the Minister told the representatiyes of the Birmingham Corporation that he con-
sidered this expansion tokbe too great in view of the "already serious lack of
balance between indgstry and housing in the city“.qq As a response to this |
Ministeriél position a new statement was inserted, in 1957, in the Written State-
ment  of the Plan asserting that areas allocated for industrial use were in-
tended mainly for existing industries in the city and aé nurseries for new start-
ers ‘in the local tradition' (Borg, 1961). The Minister, however, was not
satisfied by this addendum and subjected the approval of the Plan to a further
amendment reducing the increase in the area allocated for indutry to 18.3 per

cent. This was finally accepted by the city council.

II. 4. HOUSING LAND SHORTAGE AND TOWN DEVELOPMENT SCHEMES CONTRIBUTION

While the Development Plans werevprepared and approved, attempts to
secure the planned overspill targets of the West Midlands Plan were under way.
The Development'Plan for Birmingham did not anticipate the need for overspill
to occur before the late 1950's. However, the pace of develoments was much
faster. 1n order to allow its ambitious city centre redevelopment programme
to get off the ground, Birmincham needed to built houses to which the relocated
population could be moved so as to allow for the demolition of the slum housing
in the centre. 'Unfortunately, as far as this programme was concerned, the buil.
ing record of the city council in the first few years after the war was extreme-
ly  poor (Table IV). This was a reflection of shortage of labour and the re-
fusal of the Labour controlled City Council to allow for the use of non-tradition-
al buildiﬂg techniques and materials (steel, concrete).

The low rate of housebﬁilding and the fact that a considerable amount

of these houses were allocated to tenants not directly affected by redevelopment
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schemes severely damaged the city centre redevelopment programme. When; in
1947, the City Council decided to allocate .only one quarter of the new hous-
ing to dislocated tenants it became obvious that any substantial redeve1opmenf
would only be possibie affer the houéing building rates expanded considepably;
However, bearing in mind the poor rate of slum cleérance the council decided
early in 1948 to carry out improvements in slum property. The pace’of slum
clearance was only to substantially increase after 1952. It is now important
to see why this happened.ql

The housing shortage was a major issue in the Birmingham local elec-
tions of May 1942 in which the Conservatives obtained a big majority. The
incoming Council majority sawrthe problem of a slow rate of house building as
deriving from acute labour shortages. Thus it adopted the éosition of invit-
ing big national firms to come to Birmingham and use non-traditional techniques
to build oﬁ a large scale. However, the inter—war council policy of bQilding
semi-detached housing estates at low densities was not immediately abandoned.

From 1948 to 1951-52 the number of dwelling completions more than tre-
bled and this, together with the continuation of the policy of build at low den-
sities, put a lot of pressure cn the existing zoned residential land. By the
end of this period the Council had already been informed by its officers that
at the current building rates, and densities, all building land inside the city
boundaries would be used up within some five years. The acquisition of a 250
acres housing estate (Kingshurst Estates) in 1952 provided some momentary relief
but it was obvious that something of a more lasting nature had to be undertaken
to solve the city's housing shortage. Shifting the emphasis of council housing
policy towards high-rise flat building was one of the alternatives and it was
adopted (see Table IV). However, this shift in policy was not sufficient,
as higher than éxpected rates of population increase and household formation,
together with a steady decline in the average size of households increased the

housing shartége beyond the most pessimistic forecasts.



Year

(1)

1945
46
47
48
49

1950
51
52
53
54

1955
56
57
58
59

1960
61
62
63
64

1965
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Houses Flatsi Totél (%) Housing Demolitions
: List

_(2) (3) - (%) ‘{3/4) (5) {6)
- I 6 - 34,494 ': -
- - 413 - 50,787 -
- 816 - 61,739 -
- - 1400 - 67,740 160
1032 D92 1227 15.9 72,631 1356
1700 316 2016  15.7 77,530 411
1339 128 3867 3.7 42,913% 267
4528 216 4744 4.6 55.260 320
© 2960 1046 4006  26.1 60,659 609
1756 1249 3005 41.6 63,932 911
1307 1703 3010  56.6 63.536 1262
79 1765 2561 8.9 67.316 1298
681 1829 2510 72.9 70,818 . 99
550 1869 2411 77.2 64,878 876
432 1650 2082 79.3 . 58,327 1424
327 1776 2103 84.5 50,000 1403
320 1794 2114  84.9 1, 282 1906
838 1485 2323 63.9 146.574 1590
948 "~ 1560 2508  62.2 39,188 1522
1011 1495 2506 59.7 37,966 2093
925 3111 5036  77.1 38,828 2241

Table IV: Birmingham: Relevant Housing Statistics 1945 - 1965

Sources:

*
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City of Birmingham: Abstracts of Statistics (various)

New Housing Register
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Given this background, the passing of the Town Developmenf Act of 1952
seemed to open up the opportunity of a lasting solution to the city's housing
problems. The Act provided for agreements to be made between County Boroughs
- as exporting authorities - and County Councils and County Districts - as re-
ceiving authorities - for the planhed overspill of population from the area of
one local authority to the other.  Though depending on approval by the Minis-
ter of Housing and Local Government, the Town Development Schemes, as these
planned overspill arrangements were named, were initially a matter for negotia-
tion between the exporting authorities and the county councils as planning au-

" thorities. However, as the counties were not housing authorities the implemen-
tation of a Town Development Scheme always resulted in a division of responsi-
bilities between the expanding town, the county council to which this belonged
and the exporting authority, concerning housing, planning, road provision, edu-
caticn, etc.. The Act also empowered the Ministry to make discretionary grants
towards the expenditure of the receivingvauthorities.in respect of the annual
rate fund contribution; acquisition of land for development; site preparation;
provision, extension or improvement of main water supplies, and sewerage ser.-
vices inrespect of work required by the town development. A further housing
subsidy was payable by the exporting local authority in return for the right to
nominate tenants.

The Town Development Bill was presented to Parliament with two main ob-
jectives. One, éiearly visible in the Minister's speech (see above) was to pro-
vide an alternative to the perceived centralist and collectivist bias of New
Town legislation. The second, and less explicit objective was to find an al-
ternative to the short term financial burden on the Exchequer created by the
New Town's‘solution to overspill problems.42 Given this latter objective,
and in sharp contrast with the financial provisions of the New Towns legislation,

the Exchequer's financial help for Town Development Schemes was intended only to
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be sufficient to get the scﬁemes off the ground. This dispafity in the fi;>
nancial provisions of the two Acts was to prove a major cause of conflicts in
the years to follow.

The Town Development Act was generally welcomed by the county borough
authorities. Wolverhampton, for instance, rapidly concluded a pilot agreement
with Staffordshire, and éirmingham immediately contacted the three surroundiﬁg
countieé in order to negotiate a number of Town Development Schemes. - As a mat-
ter of fact, and despite the contribution they had to make to the receiving au-
thorities, the Act provided a relatively cheap solution to the problems of the
exporting housing authority.  Not surprisingly the view that the‘potential re-
ceiving authorities had of the financial provisions was less favourable. As
Borg (1961) noted, in the negotiations potential receiving areas generally agreed
that the overspilling authorify had a problem but their position was that as the
problem was a consequence of a relatively high level of prosperity they should .
bear most of the costs. [Exporting authorities, on the other hand, recognised
that small authorities could not support.thé burden imposed by the financial im-
plications of Town Development Schemes.  But they a?gued that the problem, and
the policy devised to tackle it, was a national one. Accordingly their posi- .
tion was to ask central government for more resources, and implementing instru-
ments, for its solution.

The initial stages of the negotiations indicated different attitudes
on the part of the three shire countigs. Warwickshire stated that it would
be possible to accommodate some 70,000 overspill population over twenfy years
in the fringes of the Conurbation (Solihull, Sutton Coldfield and Castle
BrownwichNo mention was made of the small towns in the rural west of the county
outlined As areas for expansion on both the West Midlands Plan and the
Warwickshire Development Plan.The position of Staffordshire wasmore simpathetic as

it immediately suggested three locations, Aldridge, Lichfield and ?amﬁarth; the
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latter two being beyond the ﬁroposed Green Belt. As far as Worcestershire

was concerned the county representatives,though stressing that no provision had

been made in the Development Plan for the reception of overspill, suggested that

Droitwich and Redditch could be expanded to take simultaneously industry and pop-
ulation, They made it clear, however, that finance counstituted a major prob;
lem{

At this stage Birmingham City Council decided to bypass the county coun-
cils and approach directly the districts. This led to a storm of protests from

the counties and the Minister himself had to intervene. A meeting, in April

1955, between the Minister, Birmingham and the three shire counties sthoothed

over much of the acrimony between exporting and receiving county authbrities.
Rumours that the new minister of Housing - Duncan Sandys - was considering the
opportunity of designéting a New Town in the Midlands was instrumental in re-
ducing tensions.

As an immediate result of the new climate inlthe relations between
Birminghanandthe5hirecounties,81rmingham sent a circular letter to the three
surrounding counties inviting them to set up a joint committee on overspill.
This was rapidly agreed and in July 1955 the Committee held its first meeting
where the following terms of reference were agreed.

To examine the whole field of the problem posed by overspill

as it affects the movements both of population and of industry

and the methods to be adopted for its solution, together with
any allied subjects.43 ' ‘

Later in the same year this Committee of elected members decided to

set up an advisory body of planning officers, the Techical Overspill Committee.44

To clarify further the situation the Minister made a statement in Par-

liament announcing the financial arrangements for Town Development Schemes. 45

These amounted to a uniform 50 per cent Exchequer grant for water and sewerage

schemes and the guarantee that an extra Exchequer grant would be paid to the re-
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ceiving authority after the 10 year statutory rate fund contributions if a

heavy burden was falling on its rates. The financial contributions were al-

tered in 1956 by the Housing Subsidies Act which substituted the statutory rate 7

fund contribution by a discretionary one and fixed the housing subsidy con-
ceded by central government at £29 per dwelling‘ The housing subsidy paid by
the exporting authority in return for the right to nominate tenants was £8 per
dwelling during a ten year period. However, these conditions were insuffi -
dent to enable Town Development Schemes to provide quick relief for the city's
broblems, particularly when the receiving county quthority diﬁ not favour these.
This is best analysed through same examples.

In the case of Reddltch for example, contacts between Birmingham and
the district authority started as early as 1952\ Amblgu1tles surrounding
the scale and characteristics of the scheme persisted during 1953 but when ear-
ly in 1954, the firm Super.Oil Seals and Caskets approached Redditch Urﬁan
District Council in order to set up a new factory worth somewhere between 600
to 1000 new jobs, it quickly removed Red&itch‘s reluctance to accept overspill.
Even so, the District Council told Birmingham that it was only prepared to re-
ceive overspill if this was constituted by a "genuine crosssection of the city's
housing applicants".

The dispute between Birmingham and the shire counties referred to in
the previous page meant that the negotiations had to be adjoined for almost a
year. When they were resumed late in 1955 it became appareﬁt that with the
'high' interests rates of 5 per cent at that time being charged by the Public
Works Loan Board, overspill houses would cost 7s a week more than the average
rents being charged in the local council housing.  So, a new proviso was ad-
ded to thé‘agreement stating that his was "made subject to financial arrange-
ments being come to" and further assistance was asked from the unwilling county

council. Without this assistance the levelling of overspill housing rents with
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the existing council houses would imply either: a) an increase in the rents
of existing council houses by 2s a week, or b) an increase of local rates
of 7d. Neither of these alternatives was, of course, very attractive.

Negotiations continued throughout 1956 and the first part of 1957, but
in July of that year, with the decision of Super 0il Seals and Gaskets to renew
their existing leases in Birmingham, the sense of urgency was lost. | Discus-
sions of detail continued up until 1961 without further significant progress
being made. Nine years had been wasted in‘fruitless negotiations.

In the case of Droitwich, the other potential écheme initially suggést-
ed by Worcestershire, it was the county itself which took the initiative in
preparing a Town Development Scheme. But, as half of the suggested population
intake was to come from places other than Birmingham, the city was, not sur-
prisingly, unhappy with the arrangements. So was the Ministry which in 1959
made it clear that difficuities could arise in providing the Exchequer grants
for water and sewerage schemes. However a final deéision was avoided as a
town poll held in Droitwich in April 1960 rejected the whole scheme.47

Similar decisions to reject overspill were also registered in two out
of the three local authorities initially suggested by Warwickshire as able to
receive overspill. Both Sutton Coldfield and Solihull were middle-class resi--
dential suburbs and their refusal of major council housing developments, in
their areas, for incoming population, reflected the general attitude of

... resistance by suburban leaders and citizens to the 48

'decanting' of a working class population to the suburbs.

(Young and Kramer, 1978, p. 233)
Birmingham Willingness to conclude Town Development Schemes agreements

was therefore experiencing a number of setbacks. Up to 1961 Birmingham had
negotiated Town Development Schemes with no less than 112 local authorities
but had oniy signed agreements with 38. Of these some were as small as 60
houses in Tutbury Rural District (Staffordshire) and others as far afield as

Weston-Super-Mare in Somerset. By far the most successful results had been
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achieved in Staffordshire but as a whole the pace of overspill was obviously
insufficient. In 1961, of the 4,768 houses programmed in Town Development
Schemes, only 1.557 had been completed.49 This figure is best appreciated
against the backcloth provided by the 1961 Census results which indicated that
during the 1951 - 61 period some 80,000 people had 'voluntarily' moved out of

Birmingham mainly to peripheral locations.

II. 5. HOUSING LAND SHORTAGE - THE SEARCH FOR ALTERNATiVES

The slow progress in securing overspill agreements was the’key factor
in the decision of Birmingham Council to press for the designation df a New Town
from the mid 1950's onwardsf This position received an unexpected boost when,
in December 1955, the Minister answering a question from a local Labour M.P.
admitted that the creation of a New Town in the Midlands had not been complete-
1y ruled out.so The Minister's statement was, probably, a bluff in order to
influence the existiﬁg disputes between Birmingham and the shire counties.
However, Birmingham immediately sought to take advantage of this statement. 1In
May 1956 a deputation of Birmingham Councillors met with the Minister and pressea
for the designation of a New Town. This was followed in July by a letter
from the Council formally stating the request. Meanwhile, and in a concerted
move with the City Council, two other local Labour M.P.s pressed in Parliament

for the same objéctive.51

The initial motives for Birmingham pressing for a New Town were financial
and administrative. A New Town would qualify for much more Exchequer financial
help than Town Development Schemes and its implementation would be guaranteed by
the constitution.of a New Town Development Corporation. Later the Birmingham
decision began to reflect more and more an awareness of the difficulties involved

in industrial overspill. On the one hand, the larger size of a New Town
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was seen as an important factor in encouraging industrialists to move out of
the Conurbation. On the other hand, it was felt that the Board of Trade Would
be more sumpathetic to industrial movements to New Towns fhan to Town Develop-
ment Schemes, and this would serve to counterbalance its departmental respon-
sibilities concerning Development Areas.52 |

The replacement of Duncan Sandys by Henry Brobké as Minister in Jan-
ary 1957 seemed to increase the chances of an agreement, as Sandys had come to
be know as being strongly opposed to the New Town idea. Birmingham arranged for
two joint meetings with local M.P.s and the Minister and invited the Minister to
come to Birmingham in March 1958 for a further meeting. However in April of the‘
same year the Ministér wrote to-the City Council refusing any central‘government
help and suggestiﬁg that Birmingham should build a new town on its own. This
proposal was, not surprisingly, completely ignored by the City Council which
preﬁ}rred rather to press for a boundary extension.

Soon after the Minister's visiﬁ to Birmingham'the majority Labour Group
asked the City's Engineer - Herbert Manzoni - to prepare a confidenfial report
on the strengths of the city case for a boundary extension and suggesting poten-
tial sites where that could take place. -Manzoni's report peointed out that,
both because of the Minister's general attitude and the city's small overall
housing deficiency, there was little chance of the extension being granted.
In his view the only solution was to argue the case on the grounds of the city's
need to increase the pace of slum clearance. Even so,'the report concluded:

If rou really want an extension I am certain that you
will need a far better case than the figures suggest.

The conclusion of the report proved to be insufficient to alter the La-
bour Group's determination to follow up its initial idea. After a period of
discussion at Committee level the council was asked in March 1958 to approve

a proposal for a two square mile boundary extension at Wythall, within the
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proposed Green Belt area. Birmingham wanted to develop that land, partly in
the Solihull County Borough and partly in Bromsgrove Rural District
{Worcestershire) in order to house 48,000 people.

The request raised a substantial number of objections from residents,
farmers, etc.. The case was then referred to a public inquiry starting in
July 1959. - Birmingham's case was presented along the lines suggested by its
City Engineer but as he had forecast it proved not to be a successful lihe 6f

4 The opposition came mainly from the representatives of the two shire

attack.
counties of Warwickshire and Worcestershire and from the Midlands New Towns
Society. This latter had been férmed as a pressure grodp in 1955, Qhen it was
expected that the designation of a New Town in the region was a mattér of weeks,
and was firmly committed to the implementation of a New Town-Green Belt policy
for the solution of the conurbation planning problems.

The argument of these bodies, identified an evident contradiction in
the Birmingham case. In the short term Birmingham did not need that extension
to proceed with its clearance programme. In the long run, on the other hand,
that extension would prove inadequate and further peripheral extensions would
be required. The inspector's report concluded that the extension was not jus-
tified and the Minister's decision confirmed that judgement. As a positive
gesture, the Minister offered help for future overspill negotiations and indi-
cated that at a later stage a small part of the Wythall area could be developed
when required. fhis reflected the ongoing change in the attitude of the Con-
servative government towards the solution of the overspill problems.

A number of factors contributed to that change in attitudes. Firstly,
population forecasts indicated that population growth would be higher than pre-
viously expécted (Table V). Secondly, the Treasury began to express doﬁbts
concerning the cost-effectiveness and lack of financial controls over Town De-

velopment Schemes when compared with New Towns. This was underlined in a re-
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port prepared by a senior Treasury official in 1960 which concluded:

The Treasury should prefer New Towns to Town Developments
if there has got to be an intensive effort to deal with

overspill.55
Year of - Base , Total Population Projections
Projection ‘Population (millions) '

‘ (millions) , 1980 1990 - 2000
1955 49.8 51.7 51.5 -
1960 : - 51.1 : 56.1 58.9 62.0
1965 53.1 59.6 64.9 72.5
1970 54,3 56.4 60.2  64.0
1975 ) . 54,5 54.6 56.4 58.0

‘Table V: OPCS Overall Projections of Population (Great Britain)
Source : Cullingworth (1979)

Thirdiy, and as the Minister echoed in a statement in Parliament in November
1960, there was the feeling that apart from the financial problems involved in

the receiving areas,

... building by a government agency is very much more
acceptable to the people in the county concerned than
building by one of these (Birmingham, Liverpool) great
municipalities. 56

On this occasion Henry Brooke also took the opportunity to indicate that he was
considering possible sites for a New Town near Dawley in Shropshire. Indeed

early'in 1261 an interdepartmental"Ministerial Committee in Birmingham Housing'

was set up

... to consider the principle on which sites should be
selected for new building to meet the future housing
needs of Birmingham and other congested towns in the
West Midlands, and in the 1ight of those principles,
what particular areas for development should be sug-
gested to the local authorities concerned. 57
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 ‘Initia1ly the hain arQUmént‘in‘the Committee was between the Board of Trade
and'tﬁe ﬂiﬁiétér of Hbusing aﬁd Local Government. The former favoured dor-
mitdry’tﬁwns just beydndvthe Green Belt from which workers could commute to
Birmingham, thérefofe avéidihg‘the problems involved in industrial overspill.
Thevéegéhd ijected;to,this on the basis that ir would increase problems of
traffic~¢ong¢sfion, impliCiﬁly damage the Green Belt policy and constitute a
generalised retrogres$i0n>in planning solutions to overspill proble&s. The
agreed compromise was té build a New Town as near as Birmingham as possible
and thus’involvekonly a small amount of.employment overspill.
>(Searbﬁeslfor $uch a sité‘began oﬁ the basis of an extensive range of

criteria: good commbnicaéions, avoidance of good agricultural and Green Belt
’iaﬁ&, éoSts of water’ and sewerége provision, good topography, etc.. After
: two prelimlnary surveys whlch identified 24 and then five sites, attention
tfocussed on two locations The first, Dawley, had already been under consid-
eration fbr some time. It was an area of badly spoiled land as a result of
~old miheral working and which had suffered a process of economic decline after
the closure of the mines.  Though more expensive to develop than other alter-
nativé:sites it had tﬁe advantage that it could be presented as an 'imaginative
project' of land and social redevelopment which would do minimal damage to
agriéultural land.  Furthermore, Shropshire County Council favoured the pro-
jeét.

| The other alternative, Swynnerton, in Staffordshire, had good communica-
tion$ and services, and a disused royal ordnance factory site that could be easi-
ly transfbfmed into an industrial estate of 500 - 600 acres. However, 1t was

seénvas too fér from Birmingham to facilitate industrial overspill, and too close

to B Stoke-on—Trent and Newcastle-under-Lyme to prevent future coalescence.

But, more imporfant, ag the Minister of Agriculture stressed, its location on

- good fafmland wculd attract enormous criticism from Government supporters.
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Askdiscgs$ions gyolVea the focus of attention moved to Redditch.  De-
velopmént‘fhere cor?esponded to the initial suggestion of the Board of Trade, no
substantial'égriéqlturél objections existed and the District Council favoured
the déyelopﬁént; : The ﬂinister ofyHousing and lLocal Government, however, reite-

rated its_arguments‘against dormitory towns and concluded that this would be

ees @ discredited type of development which it would be
" quite wrong for the Government deliberately to create.58

. The final compromise announced on August 1961 offered the following gov-

ernment suggestibns to deal with Birmingham overspill:

a) a 600 écres heripﬁeral'development within Green Belt, at Wythall;

| b) urgent'implementation of Town Development Schemes at Daventry,

- Redditch and Worcester;

c) cbntinuation of the feasibility studies to designate a New Town in

the,Dayley'areé.

Meéﬁwéiie ﬁhe financial arrangements for ovefspill had been substantially improved,
The 7Housing 'Sﬁbsidy Act of 1961 had increased the government housing sub-
sidy énd‘this Was follbwed in 1962 by a similar Birmingham decision to raise
its contrlbutlons from £8 over ten years to £12 during a fifteen year period.
Given these developments the prospect for the whole programme to be speedily im-
plemented seemed good. However, € events were not to prove favourable.

Later in thé same yeaf two voluntary organisations, the Midlands New
Towns Soc1ety and the Town and Country Planning Association, published a joint

report urglng the implementation of an effective overspill strategy to solve the

Conurbation plannlng problems (M.N.T. S.& T.C.P.A., 1961). The Midland New Towns

Seciety had alréady played a key role in the first Wythall inquiry and with this

document it wanted to ﬁush its arguments further, not only looking at the Conur-

bation problems but aiso drawing attention to the problems experienced by the ru-

ral areas of Herefordshire and Shropshire.
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. The main argument of the document was as follows' durlng the 1950'5, the n
Conurbatlon population had 1ncreased by- roughly flve per. cent. As some4120,000
people had"voluntarily' moved out~of the more congested parts of,the Conurba~
tion thls meant. that the outer areas - Aldrldge, Solihull etc. - had already
reached the 1971 populatlon targets laid down in the respectlve Development Plans
Thls 31tuation had of course, created a 'fllllng up' of the prev1ously undevel»

'oped green,land Meanwhlle the sium ciearance programme in Blrmlngham had only :
kndcked down some 8,000 out of’the'50,000 houses declared as slums in 1955 (see |
Table IV) | | |

The - report then. went on to- ade that as a reselt of the redevelopment
1programme (44 OOO), the increase in the number of. households (100, OGO) and the
need to relieve overcrowdlng (50 000) a further 200 000 houses wauld be requ1red
in the Conurbatlon up to 1981 By developing vacant 51tes and by further increas-
ylng den31tles 1t was con51dered that some 100 000 hou51ng sites could be found
in theAConurbatlan. This left, of course, a h0u31ng site deflclt of the same
magnitude whichkcoeld only be overcome, the authors suggested, by‘planned over-

; spill. If thls falled dormitory bulldlng would -increase and would eventually
make a mockery of the Green Belt pollcy..‘ If the proposed strategy suc0eeded
it could also make contributions tobhaltlng the decline of»the western rural
parts of the region. |

The major suggestlons of the report were.

~a) The de51gnat10n of New Towns .at Dawley and Wafferton- Offerton near
the Hereford-Shropshire border .and on the main road 11nk1ng Hereford
with Shrewsbury. These two locations would accommodate some 100,000

Apeople.

. b) The 1mplementatlon of Town Eevelopment Schemes at Bridgnorth,
- Burton-on- Trent, Hereford, lLeominster, Ludlow, Nuneaton, Owstry,

Ross, Rugby, Wenlock, Wellington, Worcester (150,000).
¢} Further Tewn'Development Schemes outside the region (Forest of Qean,'

Mid Wales) (50,000).
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Interestlngly enough, the report made - almost no suggestlon to overcome
‘the financial dlfficultles or to dlmlnlsh the problems of 1ndustr1al oversplll
whlch had con51stently damaged the progects ot Town Development Schemes in
the past.ul )

Given ‘the overall tone of the report and the planning 1deologlcal affil-
' 1at10n5 of the two organisatlons concerned it was not surprlslng that 1t
greeted the government proposals for development at Redditch, and prlncipally ;
at Wythall with dlsdaln ~ When in the follow1ng year Blrmlngham submltted a o
l plannlng apllcatlon to develop the Wythall area accordlng to the- Mlnlstry s |
,proposals, the Mldlands New Towns 5001ety was in the forefront of QbJectlons ;"

‘to the Blrmlngham appllcatlon. Also not surprlslng was the fact that county’
; and dlstrlct authorltles which had already formed a cualltion in 1959 golned the
' Mldlands New Towns 5001ety in these attaeks. In the event the outcome of the .
publlc inqu1ry was to prove a surprlse. |

The 1nspector s report was, on this occasion, in00n01u51ve but as the
inltlal suggestlon came from the Minister it was to be expected that a p051t1ve
‘answer would be forthcomlng to the application. However, in the meantlme,
"Henry Brooke had been replaced by a new housing Minister - Charles Hill - whe
was apparently 1mpressed w1th the arguments put forward by the ‘objectors.
Accordingly, he turned the application down. ‘

In the case of Reddltch the course of events also did not follow the
path euggested in the Mlnlstry s proposals of 1961. Beeausa of the Wythall ap-
pllcatlon, Redditch Dlstrlct Coun01l retreated frcm its prev1ous attitude of
co- operatlon concerning the settlng up of a Town Development Scheme. Negotla—’
t10n5 only restarted after the government turned down the appllcatlon and the
| attentlon was focussed on the flnancial lmpllcations of the Town Development
Scheme.f‘ A j01nt report by off1c1als of central government and local authori-

 ties published in November suggested that, taklng 1nto account the growth of
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‘réteablervalde and:ail‘availabie‘grants, fhe Town ﬁeQelopment scheme would im-
4lp1y'a rates incfeasa‘cf sémewhere‘between 1s'and 1st4d in the pound. Further

‘it 1ndlcated that in the absence of a rate sub51dy either oversplll housing
1would cost at least 50 per cent more than the rents charged in the Reddltch area,l~
:or it would 1nvolve a rate rlse from 1ld in the second- year to QsiSd in the twelfth
year. 597:: ‘Given the flnan01al 1mpllcations of the deal, and the refusal of
fWorcestershlre County Counc1l to prov1de support, Redditch Urban Dlstrlct Coun—’

cil asked the Minister for further flnan01a1 help as a precondltlon to conclude

the agreement.

I1. 6. HOUSING LAND SHORTAGE - ACTION AT LAST

: ThévrejéctiOn,of the’second Wythall planning'applicétibn had béen made
l byrfhevgcvérnmeﬁt on the groﬁnds that a Strong defencé of the Green Belt by |
the Mlnlstry would stlmulate a more co-operative attitude from the pctentlal
- receiving authorltles>tqwards oversplll. However, it soon became apparent
that Wofcéstershire was only making arrangements to receive one-fifth of the
V‘overspill.the_Ministry wantgd it to accommodate.60 Birmingﬁam itself decide
1 to conéentrate  technical and financial resources in one Town Development
_Scheme. In relation to this scheme Birmingham undertook to shoulder the main
financial burden of land purchase, the constructlon of houses and the letting
‘of bu11d1ng of factories during the first development period, and also to pro-
 vide archltectural and planning assistance in the draw1ng of the overall plans
for the approval of the County Council. The Scheme to which Blrmlngham Council
decided‘fo giye‘preferential assistance was that of Daventry in Ncrthamptonshlre,
signifiéantly';‘ oﬁtside the Wést Midlands Region. - Given the continuing deéd—
| lock in negofiations, and presented with new population forecasts which suggested

that population increases would be much higher than previously expeéted central
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gdvefnmentKWas‘fbeed'tc adopt a more positive stance. This was facilitated
‘by4an>bve#all sbift4iﬁ the ideological climate within the Conservative Party
.associated with the‘gccession to the leadership of the Party of Harold McMillan.
He had a’lgngstanding.sympathetic attitude towards indicative public planning
‘and state intervention ahd in the new political clihate it was not surprising
to see céntral goYernment adopting a more positive fole in deaiing with the
overspill prbblem.r | |

| The élternatives opén to central government were:

a) creation of a special~body to surpervise the implementation of

overspill;
b} designation of New Towns; and
¢) allow. for béripheral developments.
The fisrt alternative, specifically the creation of a Regional Develop-
‘meﬁt Agency to promote, in partnersﬁip with local authorities Town Development
'Séheﬁes,VWas rejected by the Cabinet early in 1963. The other two options were
adopted instead.

4, V‘In may 1962 the Minister announced the designation 6f a New Town near
Dawley with a suggésted:ovefspill intake of 60 - 70,000 people.Thisdgcisionwas
warmlyn@lcomein/theMidlands NewaWHSSOéietywhich,since its foundation in 1955,
had been éamﬁaigning for such a development. Birmingham's attitude was more cau-
tious. ~The fact was that, though the New Town could be presented as an imagina-
tive exe?cise of urban and social rehabilitation. both its location and the poor
bvstandards of communications made it an unsatisfactory answer to the overspill
v'probiems of the Conurbation, and Birmingham in particular. Given these circum-
stances itisAnot.surprising‘that Birmingham immediately began to ask for a se-

cond New Town.61

Lafer in the same year a more significant development took place. Sir

Keith Joseph who had taken over from Charles Hill as Minister of Housing, in



B-51

 3u1y 1961 ~began to’ press for faster rates of slum clearance in the citles
of ermlngham, Liverpool and Manchester and promised that land would be made
avallable for thls,purpose. 'He asked the city authorities to consult with
thé surrOUnding éounfy'authorities.and put forward the necessary proposals.

In Sanuary 1963 he sought Cabinet approval for the de51gnat10n of a
} New Town at Reddltch argu1ng that

We cannot look forutown developments under its present
statutory arrangements for:fast and large building .62

' The‘désignation of a New fown at Redditch, with one third of the designated
areé-within'the’proposed Green Belt and suggested overspill intake of some
: 40,000 mef considerable opposition from the shire counties of Warwckéhire and
~ﬂof§e$tefshire, the,distriCtS‘involved, the Midlands New Towns Society, etc..
A.puslié induixy was held later in the year but in the end the Minister gaVe
'thé'gé-éhead to the New Town disregarding both the objections presented in the
’=inquiry and‘thefcritiCal points of the inspector's report. As a leading‘mem-
ber of botﬁ'the Midlands New Towns Society and the Redditch District Council
rematked at a later stage.

-One canndt help wondering why the enquiry was held

except that it was required by law.
(Stranz, 1972, p. 31)

"Meanwhile, and without following the Minister‘s suggestion to consult
with the County Councils beforehand, Birmingham wrote to the Minister in June
1963 claiming that there was a conflict between the city's housing need and the
needs of the Green Belt policy. Further it argued that bearing in mind the
>Min15try 's statements in February 1963 designating Reddltch New Town, 1t was
clear that the boundaries of the Green Belt could not be fixed until the hous-
ing problem of Birmingham and the rest of the Conurbation had been settled or

was in sight of solution.

Later in thé.year Birmingham discussed its proposals for land develop-
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ment wlth the fwo shlre countles, but no agreement was reached. ' In‘Jenuefyf'
1964 Blrmlngham submltted two. plannlng appllcatlons to develop 1, 540 acres
~east of‘the‘01ty-at!Water Orton,and 420 acres at Wythall. " Though the real in-
terese of Birmieeﬁam'Was in tﬁe Water Ortdn area,»mﬁch cf the discussién'duridg
. the public 1nqu1ry whlch followed these appllcatlons was centred around the
f;“hythall.area TheInspector s report was based on the- Mlnlster s past statements

eoncernlng the provision. of land tc the large. local authorltles for thelr slum ,

-clearanee programmes ' The fact that the Blrmlngham case was argued at the pub-l-»

lic inquiry in terms of 1ts total housing needs seemed to pass largely unnotlced'
i(Smlth 1969) |
 The eutcome of the publlc 1nqu1ry was, by aﬁd 1arge, de01ded when fhe
fl964 general electlon returned to power a Labour government after flfteen years
vlof Conservatlve rule The new . Mlnlster of Housing, Rlchard Crossman, accepted
‘fthe Water. Orton development though turnlng down, once agaln, the Wythall appll—
_?catlon. : In a letter to the Blrmlngham Town Clerk, he argued that of the two
51tes Wafer Orton was more su1tab1e for the Clty s - purposes because its size
"and topography were better for industrialised bu1ld1ng and its development would
(do less harm to amenltles. -The gamble Blrmlngham~had made of presentlng, sim~
“ultaneously, two plannlng appllcatlons had pald off.» o
So, over a perlod of 2 years, Blrmlngham s fortunes had considerably
changed Because of a shlft in central government attltudes tewards Town De—:
evelopment Schemes, two New Towns had been designated (Dawley and ‘Redditch), and
,‘a substantlal (50,000 people) peripheral develcpment had . been allowed at Water
Drton (Chelmsey Wood) Slmultaneously the city had concluded negotiations for
two Town Development Schemes at Dr01tw1ch (populatlon to 1ncrease from 8, BOO
to 30 000) and Daventry (6, 000 to 25,000). It seemed that Birmingham's plan-
« nlng problems had been solved. | 7

Elsewhere in the region, the 51tuatlon was leSS satlsfactory As a re-
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’ sult of the fallure of the West Mldlands Plan strategy of dlspersal of popu~‘

lation and industry beyond the Green Belt the Conurbation had 1ncreased its
"populatlon by'some 150,000 during the per;odkl951 - 6l. The corresponding

figure for the Coventry commuting belt was of 87,500 (D.E.A., 1965). To-

gether théy accounted for some three quartérs of the total regional population

‘xgrowth during the perlod.
Most of thls growth had fallen, in the urban areas around Blrmlngham
and Coventry, as the comblned result of natural growth and the flow of people

Vfrom the Conurbatlpn s more congested areas and from the outer frlnges of the

Aregion.V Areas like Castle Bromwich, Solihull and Sutton Coldfieid in the co-

.hurbation;; Bedworth and Kénilworth around Coventry had already achieved their
1971Vp5pulation tafgets or were very near fo them.63 Meanwﬁile the North |
,Stéfféfdshirevarea and fhe ruralyparts of>Her¢fcrd and Shropshire continued
to 1ose populatlan by outmlgratlon

in 1963 the City of Coventry Development ‘Plan qu1nquennia1 review ar-
»gued that if no nounter measures were adopted, as part of an agreed Reglanal
Plan, pressures would continue to build up in the middle ring and would either

“destroy the Green Belt or largely increase the commuting problem.éq A similar

statement.could certainly have been made in relation to the Conurbation.

TI. 7. CONCLUSIONS

At this p01n; 1t seems important to take stock of the experience of
ireglonal planning in the West Midlands in the period up to the early 1960'5,
concentrating‘on the containment-overspill problem. A crucial issue in this
| ‘respect is to assess the influence of regional planning decisions'ovér the evo-

lution of events in the region.

In this respect a number of evaluatlve comments can be put forward on

the basis of the evidence preéeﬁted in the previous sections. Firstly, as
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'Gregory (1977) clearly showed there can be no doubt that the Green Belt poli-
-éy Was fairly effective in cohtainiﬁg the éhysical sprawl 6f the Conurbation.
" Whether this shbuld 5e cansidgred aipositive, or negative?Vdevelopment is;
hoWever, a totélly differeni matter. It‘is well know that Hall et al (1973)
) considefed this physical containment the majof'sucess of thevplanning system
"VCréated4aftef fhe Sgccnd World War. Colemanv£l976), however, without directly
‘ QUestioning Héll's aséeésment, éfgued ﬁhat the 'containment' occurred ineffi-
‘ciéntly from a lahd;use point of view, as development took place in a piece-
meal fashion either at the frihges‘of buiit-up areas or in green area develop-
mentsiiﬁmediately beyond the Green Belt. The evidence bresented in the pre—.
vious 5ectioﬁs leﬁdS‘suppért-to‘this aSSessment. | |
: Secéndly,‘the ihfluence‘of plénnéd dverspill (T.D.S.'s or N.T.'s) on
- the broad mqvemént of éoﬁulation was quite negligible. In the period 1951 -
‘1961~funplanned"p§pulaﬁion overspill from Birmingham (mainly to locations ad-
jécent to both sides bf thé Green Belt) was more than ten times larger than over-
‘spili within~the’context of Town Development Schemes (no New Towns existed in
- the region). It was, maiﬁly, the difficulty of co—érdinating these private de-
vvelbpménts within a coherent whole which led to the inefficient land-use pat-
 ’£erns”which have been described by Coleman (1976).
| Thirdly, as a result of higher than expected population growth, the
ef%ecti?e operation of Green Belt controls and the failure of Town Development
Schemes, the‘pcpulation in the conurbation increased by more than 150,000 peo-
ple'ih'the périod 1§51 - 1961. This figure assumes particular significance

“when éoMpared with the West Midlands Plan population target for the conurbation

which suggested that this should remain static. The net effect of the accommo-
dation of this population increase, in the places where it occurred,was to fur-
" ther reduce the green areas within the conurbation, to slow down the rate of

'slum clearance and push local authorities within the conurbation to high densi-
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\Ctles, hlgh rlse couneil housing programmes. | This‘haepened at'a:time when lo-
cal authorltles were belng urged by central government to reduce housing stan-
‘dards in order to cut cests.'

Fourthly, the failure in the bu11d1ng of Town Development Schemes - and
the government s refusal to de51gnate New Towns for oversplll purposes - contrl—

buted to a progr8551ve soelal spatlal 1mbalance within the region. The move-

o ment of. populatlon out of the conurbatlon occured, almost exclusively, te prl—

vate sector developments for owner occupation. Not surprlslngly, the flow of
people mov1ng out was biased towards mldihaand upper income strata of the pOp—
‘ulaalon leav1ng behind those who could not afford the costs of home-ownership.
Thls process of polarlzatlon was exacerbated by the lack of hous1ng land for
prlvate developments in the conurbatlen s core as local authorities there at-
"~ tempt to use, or reserve,‘all su1tab1e hou51ng land for their efforts at slum
’clearance and urban redevelopment.
It is therefore obvious that far from working in a co-ordinated way
'(the various elementelof the contalnment-oversplll strategy (Green Belt controls,
Tonn De?eiobment Schemes, etc.) were used with quite-different strength if at
ail~{f0r example,iNew Towns). In the period up to the early 1960's as far as
planned developments on a regional scale were concerned, the system was all
'eontainment‘ and no‘;overspill'. The reasons for this situation were meni-
fold‘and involved financial;jpolitical and social aspects. They can be sum-
Amarlsed by referrlng to the problems confronting the main 'actors' in the pro-
cess, namely. central government, 'expcrtlng and rece1v1ng local authori-
»ties.
| Looklng first to central government it may appear surprising that

having commlsslonedzmd approved the VWest Mldlands Plan it did little to follow-

~up its plannlng recommendations. It is necessary to bear in mind, however,

that whlle the Plan was Commlssloned and approveé by a Labour government Sym-
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pathetic to the ldea of p051t1ve plannlng throughout the 1950's it was the
~ Conservative Party that formed the governments. Having come to power committed
to dismantle the planning machlnery and get rid of the state intervention cher-
ished by the_Labour government of 1945 - 1951 it did so with considerable vig-
our.. of particdlar importance to regional planning were the decisions not to
designate further New Towns, the minimal'financiai backing provided to Town De-
‘vélopment SchEmeS, the broad commitment to market solutions in relation to the
prdblems of.land compensatién,and betterment and the encouragement of private
- sector housing dévelopments for ownef occupation to the detriment of support to

'public:sector‘housebuildiﬁg‘ Financial considerations were of ﬁaramount impor-
‘ftanoe for a number ‘of these decisions (for example, shift in the ratio of pu-
‘fbllc/prlvate sector house building). - Others seemed to have been more dlrectly
ihfluenced by party political and ideological reasons (for example, attitudes
cbﬁcerniné lanq values). Finally, other decisions were, probably influenced
by a combination of ‘the fwo types of consideration (for example, attitudes con-
.cefning Néw Towns and Tgwn Development Schemes).

| Party political and ideological considerations also payed an important

" role in déterminihg the support given to the protection of the countryside against
'council housing' encroachmenfs. This was evident not only in the encourage-
ment givén to’Green Bélt policies but also in a number of Ministerial decisions
‘on'public inquiries. The overall attitude of central government concerning the
contalnment-oversplll was, undoubtedly, the major influence on'the evolution of
the region. The 1mpact of central government attitude on events should not on-
"iy be asséssed‘through its direct effects but also by its influence on the be-
haviour of thé local authorities involved in the negotiation of Town Development
rst at 'receiving’ authorities they had to confront impor-

Schemes. Looking fi

tant financial and social problems. The financial problem was that 'receiving’

authorities had to incur considerable expenditure in advance of the influx of .
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pf>population~and fherefore in‘advénce of the growth of rate income or rate
support grént”income, | In éddition, they had the longer term problem of the
additional financiai buyden_arising from the concentration of large-scale capi-
télvexpenaiture,in a short period of time (to proQide local government servi-

- ces for an incpming‘popuiaticn usually of an age structure creating heavy de-
 mands,0n major services such as education and health). When the receiving
, authority was a non-county borough or a district council these functions were
’theifééponsability §f’ihe fespective Counfy Council and this soméwhat eased prob-
dems. fhis was not‘thé_casé; however, when the receiving authority was a coun-
ty borough‘Couécil. .indEed the evidence show that rate increases were higher
iny'recei?ing"authofities than’in comparable local authorities. Central go-
‘vefnment, oﬁ top of the actualvhousing subsidy contributed only to the costs of
“ watef énd sewerage schemes which was seen as clearly inappropriate by 'receiving'
authéfities, ‘The fact that this financial problem was only likely to last for
a pefidd of 15 - 20 years did not help very much either.

lt'ﬁeceiving‘ autﬁoritiés had also to face important social problems.
Authorities had, of course, to consider the disruptive effects of overspill sche-
meé on the social lives of small communities. Further, particularly for local
authoritiés far away from the conurbation,-there was the extra problem of guaran-
teeing that the influx of population was accompanied by an adequate jobs influx.
Given the Board of Trade's first priority to shift 'mobile' investment to assis-
ted>area$}this Qésﬂﬁnt particulérly easy. Finally local authorities represent-
ing Awealfhy‘communities.in 'rural' areas (more ofter than not rural 'suburbia')
were generally unsympathetic to accept large scale council housing developments
in their areas..
 As faf as 'exporting’ authorities were concerned they had also to face

difficult’financial,vpolitical and social problems. In financial terms the prob-

lem  was fhat the 'exporting' of population, in particular child population, led
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to aAreduction in the'rate‘SUppoft grant without it being practicable, in the
short‘te;m at least, to make equivalent reductions in the cost of local govern-
‘ment services. A‘ferthef factor involved was that exporting authorities were
i generally commltted to redevelopment on a large scale entailing additional costs
_for a lower density population. Thus, while the financial contributions they
emade to overspill housing appeered to be<relatively small the point was that they
were not in‘a fihancial‘positionvto substantially increase their contribution.
HoWever it can be argued that_the main problem 'exporting' local author-
“ities had to face were associated with industrial overspill (Smith, 1972). The
llkely prospect af success for Town Development Schemes, particularly those out-
side commutlng range from the main job centres in the conurbation, depended on
the creatlon cf a balance between population and job influx. However it was not
,easy to ask an elected local authorlty - for example, the Birmingham City Coun-
'011 domlnated by small businessmen, shopkeepers, bullders, etc. (Morris and
' «ﬁewton, 1970) - to restrlct grcwth and export industry in the interest of a long
yéerm solution to urban sprawl. The main problem in this respect was poli-
tieal, as up until 1958 industrial heradltaments were subject to a 75 per cent
[deratlng and contributed, therefore, 1ittle to the overall rateable value.
(Industrlal rates as a percentage of all rateable value increased in Birmingham
from 5% in 1955 to 25% in 1963). There was also potentially at least, a social
problem 355001ated with industrial overspill. Firms moving to overspill areas
| tended to take w1th them management and skilled workers but left behing unskilled
and semi-skilled workers. Civen the scale with which overspill was taking
, blace fhis was not, of course, & VEry serious problem but the pelitical percep-
& ohlem tended,-naturally, to overestimate its ihportance.6 in

~tion of the pr

ény case, it is relevant to note that it tended to reinforce the polarization

.problem created by the rynplanned’ overspill of population.
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This was, in gummary, the situation in tﬁe early 1960's. 0Of course,
the State.of affairs took a turn’for the better in the early 1960's when, fi-
nally, the Conservative central governﬁent adopted a more positive attitude
towardsvthé problems of overspill. However, the effects of this change in course

 would only become apparent later in the decade.
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37.

NOTES
1. See Cullingworth (1lo75), pp. 251 - 258.
2. See Sutcliffe and Smith (1974), pp. 120 - 124,
3. See Borg (1973), pp. 38 - &l. : .
4. For a detailed account of the Group's activities, see Centre for Urban
and Regional Sudies (1969). .
5. See Sutcliffe (1974), pp. 181.
6. See Sutcliffe and Smith (1974), p. 220.
7. See West Midland Group (1948), pp. 87 - 99.
8. The in situ rehousing rate was obtained in an interview with Professor
" Neville Borg, former Birmingham City Engineer and Surveyor (27.2.8.).
9. See Sutcliffe (1974), pp. 187 - 200.
.~ 10. See Sutcliffe and Smith (1974), p. 122, note 2.
11. See West Midland Group (1948), p. 250.
12. See Briggs (1952), pp. 311 - 312.
13. See respectively McPherson (1944), pp. 747 - 755 and Buchanan (1944),
p. .539. .
i4.  Since the beginning of their activities, the West Midlands Group extended
' their action te the area embracing the five counties of the region. See
C.U.R.S. (1969).
15. This had apparently constrained not only the format of the Plan but also
: the time period available for its formulation. See M.T.C.P. (1948),
Vol. I, Introduction, Para. 8.
16. It is indeed very difficult to go along with Hall (1973), p. 515, when
he claims that the two documents differed .only in matters of detail.
17. See West Midland Group (1948), p.78, Table VIIL.
18, Idem., pp. 85 - 86.
-19. Idem., p. 201. V A
20. See the justification of the strategy presented in M.T.C.P. (1948),
Vol. I, Foreword.
21. For a detailed presentation of the methodology used, see M.T.C.P. (1948),
: Vol. &, Chapter 5.
22. Idem., Vol. IV, Chapter 3, Para. 1.
23. Idem., Vol. I, Introduction, para. 15.
24, TIdem., Vol. IV, Chapter 1, para. 17.
25. For a brief analysis of the position of the Birmingham City Council con-
cerning urban sprawl, see Sutcliffe and Smith (1979), pp. 120 - 122.
2¢.. See West Midland Group (1948), pp. 133 - 137.
27. See Sutcliffe and Smith (1974), pp. 169 - 173.
>8. See M.T.C.P. (1948), Vol. 1V, Chapter 10. -
29. At the time the conurbation contained not less than nine -independent
. planning authorities. See M.T.C.P. (1948), Vol IV, para. 11.5 to 11.8.
30. See Sutcliffe and Smith (1974), p. 127.
31. See M.T.C.P. (1950), p. 3. N
'32. This position stemmed, of course, from the environmental determinism of the
, rgarden city' movement as expressed by Howard (1989}, for instance.
33, See Mackay and Cox (1981}, p- 117.
34. See Cullingworth (1879), pp. 489 - 495. .
35. Harold MacMillan, Minister of Housing and Local Government in Hansard,
House of Commons Debates, Vol. 496, Col. 7256 of 25 February 1952.
36. See Mackay and Cox (1981), p. 80.
" See Birmingham C.B. (1952), pp. 35 - 38.
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Although the Plan made a generous provision of industrial land, the
Birmingham Chamber ofCommerce complained that the long term implications

of the Plan raises concern in the business community. See Sutcliffe and
Smith (1974), pp. 113 n. ‘

Despite the position of the County Council some town expansion schemes
rrenared at the time made provision to accommodate overspill from
Birmingham.See, for example, Stranz (1972).

Quoted by Long (1962), p. 36. ' ' .

See Sutcliffe and Smith (1974), pp. 227 - 229, also Borg (1961).

 See Cullingworth (1979), pp. 486 - 495.

Joint Committee on Birmingham Overspill, Minutes, lst. Meeting, 26 July
1955. : :

Idem, meeting of 4 October 1955.

See Hansard, Vol. 540, Col. &3 - 45, 25 April 1955.

This example draws heavily on Stranz (1972).

Joint Committee on Birmingham Overspill, Minutes, meeting of 26 April
1960. : '

See Birmingham Mail, 26 September 1956 and Birmingham Post, 17 October
1956. For other examples of the same overall attitude, see Collison
(1963) and Wilmott and Young (1960).

See Technical Overspill Committee, 1961 Report, para. 70.

See Hansard, Vol. 547, Col. 985 - 286, 13 December 1955.

See Hansard, Vol. 559, Col. 241 - 242, 12 June 1956 and Col. 1223 - 1224,
17 June 1956. See, also, Sutcliffe (1967).

' See Sutcliffe and Smith (1974), pp. 138 - 140. "~ The expression Develop-

ment Areas is used to designate, indifferently, all areas receiving re-
gional policy assistance of any kind.

Quoted by Sutcliffe and Smith (1974}, p. 142.

See Long (1962), passim and pp. 1 - 34 and 95 - 113 in particular.
Quoted by Cullingworth (1979), p. 164..

Hansard, Vol. 629, Col. 808 - 809, 8 November 1960.

See Cullingworth (1979), pp. 167 - 175.

Quoted by Cullingworth (1979}, p. 173.

See Stranz (1972), pp. 20 - 26.

- See Birmingham Mail, 28 April 1962.

See Sutcliffe and Smith (1974), p. 148.

Quoted by Cullingworth (1979), p. 192.

See Warwickshire Development Plan, Quinquennial Review, Town Maps for
Bedworth, Coleshill and Castle Bromwick, Kenilworth, Solihull, Sutton
Coldfield, all 1963.

See Coventry C.B. (1963), p. 20. . '
It should be remembered, though, that a similar problem existed 1n

relation to firms moving to Assisted Areas.
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This Appendix concentrates on two types of issues: 1) recent
théOretica] debates concerning the broad features of central-local government
relations, and 2) instruments of control and inf]ueﬁce in the relations between
~central government and local authorities. These issues are considered in the

following two sections.

1) Recent Theoretical Debates Concerning Central-Local Government

Relations

In recent years the issue of‘centra]—loca1 government relations has
received a great deal of attention; in particular associated with a view that
central government has been unable to control local government expenditure (S.S.
R.C., 1979). However, as more recent studies by Jones (1980) and Rhodes (1981)
have convincingly argued it would be an unpardonable error to reduce the
comp?exfty of these relations to simpfy fhe financial dimension. Further it can
be argued that in a subject area Tike the one dealt with in this thesis financial
aspects are not, in themselves, a major issue.

Before attempting to substantiate this claim it is worth recalling
 some of the major features of the literature on central-local government
relations. For this purpose the work of Rhodes (1979, 1981) constitutes a
neceséary point of reference. According to this authof the stﬁdy<yfcentra1—1oca1
government relations was until recently dominated by a 'conventional wisdom',
based ona twofold distinction between the 'agent' and the ‘'partnership’ models

of central-local government relations. In the 'agent' model local authorities

were suppgsed to implement national policies under the supervision of central

departments. Local authorities were considered as enjoying little discretion in

discharging their functions. Conversely, in the 'partnership’ model local




authorities were thought of as héving conside}ab}e discretion to design and
implement théir policies. They were seen as co-equals with central government
undér Parliament.

"~ On the basis of this distinction the 'conventional wisdom' then moves
bn to assert the existance of a centralising trend in which local government
moves from being a partner to being an agent. This assertion, according to Rhodes,
js based on two main arguments. First, that central government exercises
increasingly tight control over capital expenditure of local authorities whilst,
at the same time, Tocal authorities become increasingly dependant on central
grant. Secorid, that central government acquires more powers of detailed control
ovér Tocal authorities.

To this 'conventional wisdom' Rhodes opposes the ‘conventional
critique’ of the agent and partnership models developed, inter alios, by Stanyer

(1976). This argues that because central government does not necessarily apply

"all the controls at its disposal, or use them in an incoherent way, and because -

Jocal authorities differ in their response to central controls - e.g. as revealed

in the discrepancies in the pattern of local authority expenditure - Tocal

<aufonomy is alive and well. Rhodes goes on to suggest that neither one nor the

'oiﬁer approach provides an adequate picture of central-local government relations

as they both tend to overemphasise the importance of financial elements, construct
their positions on the basis of selective evidence, biased in favour of their
respective arguments and, finally, they ignore recent evidence discussed in

various reports such as the Layfield Committée on Local Government Finance (GB,

1976) and the Central Policy Review Staff (C.P.R.S.) report on central-local

government relations (C.P.R.S., 1977).
InbroadtermsRhodes(1981)arguesthatfuﬂctional1inkswithinpolicy

sectors are rational, that Tinks between policy sectors are ambiguous and that

when the relations are viewed as a whole the pattern of relationships appears as

confused.

Given this overall perspective it is not surprising that Rhodes



decided to draw on the 'socic?dgy of orgénisétiong‘ iﬁ order to devise a
framework for the study of central-local government relations. ThiSwés presented,
in the first instance, in terms of a ‘resource-dependency' variant of the
exchange model of inteforganisational’relations, The framework for analysis was‘
put forward as thékdeveiopment of five basic propositions which is worth quoting
Sin full: |

1) Any érgdnisation occupies a complex enviromment whkich has

manyfold repercussions upon 1t because this environment 18

composed of other organisations which are sources of needed
resources, ~

2) In order to achieve their goals, the organizations in this
network of relationships have to exchange resources,

3) Although decision-making within an organisation is constrained
by other organisations, the dominant coalition retains some
diseretion. The appreciative system of the dominant coalition
influences which relationsiips are seen as d problem and which
resources will be sought, :

4) The dominant coalition employs strategies within known rules of
the game to regulate the process of exchange

5) Variations in the degrees of discretion are a product of the
goals and the relative power potential of interacting '
organisations. This relative power potential ig a product of the
resources of each organisation, of the rules of the game and of
the process of exchange between organisations

(Rhodes, 1979, p 14)
The major shortcomings of this framework were identified by Hogwood

(1982) with reference to regional issues. For this author the flaws of the
framework were based on the fact that it was atheoretic and, partly as a
coﬁsequence of this fact, could offer no explanation of the dynamics of the
évo]ution of relations over time. Further he argued that in the caseof"regiona1
“issues', more than 15 central-local government relations in general, central
‘ governmeﬂf has a greater unilateral capacity to change 'the rules of the game'
and the form of the key actors (their composition, their functions, etc),
especially those located in between central and Tocal government levels. This
criticism was illustrated by refering to the creation in the mid 1970s of the
RWAs despite fierce opposition from local authorities (District Councils in

particular). Further he argued that 1% would be necessary to improve the dynamics



of ‘the framework namely byv

relating changes in the nature of relations to changes in the

activities of government and how the state attempts to manage

territories over which it claims responsability.

(Hogwood, 19821 p 14)
In this respect he suggested that the increasing importance of regional offices
6f centra]'governmeht departments had to be seen as part of a wider attempt by
cenfral government to disentangié itself from é number of functions discharged
by local authorities whi]st,,simﬁ1tane0u57y, continuing to oversee their
execution. |
The first criticism»Tevel]ed by Hogwood is, to a certafn extent,

misconceived. In fact Hogwood adopted a broad definition of central government-
~including Parliament - wﬁile Rhodes appears to adhere‘to the strict definition -
excluding Pariiément. There is more basis, however, to the second criticism. In
mo?e recent work Rhodes {1981) has impfoved the framework to take into
considerationbthese, and other, cfiticisms. The improvements introduced rela{e
to three main issues. Firstly, the concept of powér was extended so as to
emcompass not only the notion of power as resources and ru]e-governedinteréction
(game),as defined in the original framework,but also power as the 'mobilisation
of bias'. Secondly, aﬁd closely linked with the previous aspect, it is stressed
that in addition to studying power relations and the rules governing them in a
static ménner, it is necessary to explore the origins of the rules, the values
and distribution of power supporting them and the preésures for change. Thirdly,
Rhodes provided an overall interpretation of recént changes in intergovernmental
relations in the 1ight of the 'corporatist thesis’ put forward by, among others,
Séhmitter (1977).
| At this stage both the criticisms levelled at Rhodes's early framework
and the improvements he introduced came as no surprise. The shortcomings of
conventional organisational analyses were discussed in some detail in Part III
of this thegis and so were the possible ways-out of this particular theoretical

Cu1-dé,gac_ Given this fact, the two first modifications Rhodes introduced in the



framework do not require furtﬁer comment. The same,‘however, caﬁnot‘be said
about the use of the 'corporatist thesis' to analyse regfonal planning
developments. This issue was already dealt with in the main body’of the thesis
(see chapter I. 3) and so it seems more important here to considersomepractica1

jssues related to central-local government relations.

2) Instruments of Control and Influence in Central-Local Government

Re]etioné

‘Before outlining the major channels of communication and control
between central government departments and individual local authorities it is
convenient to brlefly cons1der the relationships of the former with the national
assoc1at10ns of local authorities.

| The associations, rather than individual local author1t1es, are now

consulted as a matter of course on all significant proposals affecting Tocal
authorities as a whole. In additioh fa this, informal personal contacts have
deve]oped between officials of government deparimeﬁts and the secretaries of the
associations.Finally, fhe relations are formalised in ongoing discussions
throegh joint bodies such as the European Joint Group, which deals mainly with
European Community matters affecting local authorities,and the Consultative
Council on Local Government Finance. This last body was set up in May 1975 to
ensyre a two-way fjow of information and consultation on policy matters
affectiﬁg Tocal authorities which have major %inancia? implications.

The Council has no terms of reference aed its practical importance is
difficult to assess. Rhodes (1981)hasargued that one possible way to interpret
its creation is in terms of the potential it offers of

difusing opposition to cuts in public empe7az+urc and for turning
the opponents of cuts into agents for ampZerfertznq central
government policy.

(Rhodes, 1981, p 5)
Whether this capacity has already been realised is, certainly, a matter for

debate. A similar open. judgement needs to be made on the overall influence of



the ioﬁa? authority asséciations. Isaac—Henr& {1980) argues that Tocal authority
associations’werenot:able to influence in any significant way either the process
of local government reform in the early 1970s or the reorganisation of water and
heajth services conduced, roughly, at the same time.gHowever, given the lack of
detai1ed‘research in this area it is prudent to tréat these conclusions with a
good deal of caution. | |

Relations between central government departments and 1nd1v1dua] Tocal
authorities constitute the bulk of interactions between the two types of bodies.
They .take place through a multiplicity of overlapping channels both formal
(contacts derived from statutes or formal agreements) and informa?(consu1tations;
etc). | ' . |

AThough the DOE has overall responsabilities for the structure of local
government and the working of the local government system many gther departments
are closely 1nv01ved with local authorities. The Home Off1ce for Police and Fire
Serv1ce matters, the Department of Healthand Social Security for 1ocal authority
personal social services, the Department of Transport for public transport
highways and traffic, etc. The combined effect 6f the multiplicity of overlapping
channels of comenication and of the number of different central government
departments involved is inevitably compiex. B

One of the most frequent complaints hade by Tocal authoritieskébout
the state of central-local government relations concerns the enormous number of
'potential controls' available to central government (the word potential being
used here to emphasise that these are not always employed). A recenf count made
by the national associations of Jocal authorities 1isted more than 1,000 controls
(Association of County Councils et al, 1979). In the sequence pf that report
central government set up an interdepartmental committee which eventually
suggested the aboiition of no less than 300 of these controls (GB, 1979). Of
~ course, this still left unchecked an enormous amount of controls, mostly of a
formal type. |

A11 powers available to central government to influence the action of



Tocal authorities can, in the last resort, be traced back to legislation passed

in Parliament. In the first place legislation imposes duties, gives powers and

prescribes procedural requirements which are to be observed. Secondly, it

provides in various ways for formal contacts between central government

departments and local authorities. In most cases these contacts can be used as

instruments of influence and control.

In

broad terms. the main channels of influence and cpntro? can be

classified as follows (i1lustrations provided by reference to DOE functions,

planning in particular):

1)

2)

Regulations - ‘These are made prescr1b1ng how certa1n serv1ces
should be provided, both in procedura] and substantive terms, e.g.
how Tocal authorities shall handle planning app?ications for
members of'the public | |

Circulars and Memoranda - The contents and style of circularsvaries

widely: from delicate suggestions to mandatory requirements; and

from the request of information to advice on the admnistration of

services, on stahdards to be achie?ed,'etc. Circuiarsrare
supplemented by technical memoranda on design standards, guidances
on.methods and:objectives e.g. Circular DOE 18/74 'Structure Plans’
provides guidance on the preparation of Structure Plans both in

form and contents. As it was mentioned earlier the publication

of important circulars is now finvariably preceeded by consultaticns

with the local authorities® associations. However this does not mean

that they are agreed with them.

Directions - These perform the same functionsas regu?ationé but are
aimed at particular circunstances and particular authorities, and
not to the general admnistration of a service by all authorities,
e.g. directing a planning authority that permission is refused for
a development not consistent with a Development Plan or Tikely to

create difficulties or dangers on trunkroads.



4)

Confirmation, Consent and Approval - A number of local authorities

decisions require confirmation from the Secretary of State for the

‘Environment, e.g. housing compulsory purchase orders; others need

Ministerial consent, e.g. certain local authority statutory
apposntmeﬂtsof‘anp]oyees Finally, some local authorities decisions
are subgect to M1n1ster1a1 approvai, e.g.; the adopt1on of Structure
Plans.

Appeals and Publicvinquiries - Members of the public have the right

of appeal to a Minister, or a Court of Law, against certain
decisions of a local authority. The circunstances in which the right
of appeal holds are definéd in statutes or in regulations and it is
in the field of planning dec1s1ons that they are more often uséd.

Developers have the right of appeal to the Secretary of State

.aga1nst decxswons 1nv01v1ng either a reaect1on or the attaching of

condwtions to a planning consent. In the majority of cases these

appeals are decided on the basis of reports prepared by planning

inspectors {who are members of the DOE staff but are not subject to .
departmental direction) after the exchange of written
representations and a site visit. In the rehaiﬂﬁer of cases, which
include those which are of more than local importance, those which

raise important policy issues and those which present special

political difficulties; a Tocal enquiry is held chaired by &

Planning Ihépector. On the basis of the evidence submifted, the
Inspector prepares a report to the Secretary of State including
reccomendations on the basis of which the Secretary of State takes
the decision. P1anning applications may be ‘called in' by the
Secrétary of State even before the local planning authority takes &
decision on them.

Regional Offices of the DOE play a major part in the whole process

specially by handling Inspector’s Reports, by referring possible



‘call in' cases to Ministers and finally by issuing the final
decision after consultations with Ministers as appropriate. In the
cases in which either the applicant or the 16ca1 authority S0
require a public inquiry is held before a decision-is taken, the
same procesé takes place for the applications 'called in’'.

Enforcement of Statutory<Dutiesf1aid on Local Authorities - Certain

Jegislation imposes specific duties on Tocal authoritiegforexample
County Countilé (and the Greater London Council) are requireé to
prepare Structure Plans for their areas. These Structure Plans
constitute the cornestone of the town and country planning function
and once approved provide a fraﬁework for the local plans against»
which planning applications are decided.

Some stafutes contain provisions to enable the central government
to enforce action in connection with a local authority function.
These are of two kinds. On the one hand central government can
appraachkthe'High Court for an ordér of mandamus. This was the
course of action adopted by the prévious Labour governmént to
enforce the adoption of cdmprehensive educatfon. On the other hand,
some Acts allow the relevant Minister to declare a local authority
to be in default through failure to perform a statutory duty and
then to transfer that function to a different body-from a District
Council to a County Council or from the local authority to the
Minister himself or to a person appointed by him. This Was the
course of action adopted by the previous Conservative government
when in 1973 the Clay Cross Urban District Council refused‘to
implement the Housing Finance Act 1972 which required local
authdrities to charge more 'commercial’ rents for council housing.
In the sequence a Housing Commissioner was appointed to exercisé
the Council's powers under the Act. Reflecting the complexity of

central-local government relations the results of this decision
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were scarce not only becauée of the lack of cooperation by the
-Counci1 made the task of the Commissions very diff%cult, but afso
because the General Election of February 1974 returned a Labour
government tb power which swiftly abo1§shed the Act altogether
(Skwnner and Langdom, 1974). The current Conservative government
has also used this form of act10n to bypass Norw1ch District Council
wh1ch refused to implement the sa1e of council housing policy under
the Housing Act 1980 | |
A1l the previous channels of influence and control are non- f1nanc1a11n
character and although financial forms of contro1 are not so important in the
planning field as in other areas of centrai—]ocal government relations it is
necessary to briefly summarise the main features of this type of rélaticnsh?p.
The control of pub11c expendsture is one 1mportant element in macro-
-economic management. Given thws fact there 15 in all schooTs of economic thought
a rationale for the control of local government expend1ture (Bariow, 1981). While,
at the moment, individual local authority. expend1ture is not d1rect1y controlled
by central government—?qca] authorities are relatwveiy free to determine their
own level of current expenditure and levels of rates - it can be influenced in
three complementary ways. |
First, within the framework of the Consu1tat1ve Counc11 on Local
Government Finance, local authorities and central government jointly consider
the 1mp11cat1ons for local authorities services of keep1ng within the Timits of
expenditure plans pub11shed in the previous Pub]wc Expenditure Wh1te Paper, and
1dent1fy pressures affecting individual services. While the primary purpose of
this process is to enab]e Ministers to have a knowledge of local authorities
viewpoint before taking decisions on the public expenditure survey, it also
provides some guidance to local authorities on the amounts of cash likely to be
‘ available in the coming years. '
The second channel through which central government influences local

authorities expenditure is through the amount of grant made available each year.
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The overall Aggregate Exchequer Grant is, in practice, calculated at a specified
percentage of the forecasted local authority 'relevant expenditure' (roughly
current expenditure net of incomes from rents, fees and charges). The estimate
of relevant expenditure on which grant payments are based are the plans»in the

~ previous Public‘Expenditure White Papen, and in recent years the percentage used
to calculate the Exchequer contribution'has been around 60 per cent of the
relevant expenditure; From the overall Exchequer grant, deductions are made for
,spetific grants (mainly for police expenditdre) and Supplementary Grants (for
Transport and National Parks) with the rest being distributed as Rate Support
Grant (RSG). The aim in distributing this grant among local authorities is to
énsure that authorities needs and resources are met in such a way that every
authority may provide a similar level of service for a comparable rate poundage.
Until recently the distribution of the RSG (outside London) was undertaken

through a combination of three elements: a) the needs element which sought to

compensate authorities for variations in the amount of expenditure per head of
ﬁopu?ation required to provide a broadly comparable level of service; b) the

resources element which provided a compensation for variations in the authorities’

rateable resources, and c) the domestic element which compensated Tocal

authorities for the amount by which they were required to reduce the rate
poundage charge to domestic ratepayers. The operation of this machinery was
considered unsatisfactory by some commentators, not least in the Conservative
Party, because the way in which both the needs and resources elements were
calculated tended to favour ‘high spending’ authorities to the détriment of
others, as the overall grant 'goal' was fixed in advance. In order to tackle

this problem the current Conservative Government proposed, and Parliament

approved, a proposal to replace the needs and resources element by a single

block grant. The way this is calculated incorporates a threshold above 'standard

expenditure’ (theoretically the level of expenditure which would be typical of

N « . . . . . > f o £ 4
authorities with similar characteristics providing a comparable level of services)

beyond which Government support through grant will be limited by paying
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pfogressively reduced rates of grant on increasing1y higher tranches of
exbenditure, In recent years the 0veraT1 amount of graﬁt being made availabe
has been Timited by cash ceilings. |

The final process through which central government influences 10ca1
authorities expenditure is by the operation of borrowing consent powers and the
setting of cash Timits on capital expenditure. Most of Tocal authority capital
spendwng has been traditionally financed from borrowing. In the ‘key seétors',
i.e. serv1ces for wh1ch Ministers have a special responsability for determ1n1nq
standards or co-ordinating developments on a national basis, specific borrowing
approvals are given by the appropriate Minister either for a whole programme or
for individual projectsf The expression 'key sector' refers to functions such
as housing, highways, education, personal services and police which taken

ktogether account for over-fouf—fifths of . local authority capital expenditure. In
the ‘ioca11y determined sectors' (those othér than 'key sectors') each local
authority gets a block borrowing approval for a year which it may use according
to its own priorities.

In recent years local authorities have moved to finance capital
expenditure from their internal resources and this has complicated the operation
of thé system of cash Timits related to local authority capital expenditure
(some controls were based on borrowing, others on the value of projects started
or approved). In order to tackle this problem the Local Government Planning and
Land Act 1980 introduced a new system of control}ing local authority capital
expenditure. Local authorities now recejve annual capital allocations for capital
expenditure on housing, education, transport, etc. The functional allocations
arevta be made by the appropriate departments (often with the help of policy
programmes such as HIPs and TPPs) and co-ordinated by the DOE who undertakes
subsequent monitpring of the total. Authorities are free to aggregate these
allocations into one single block and then to decide their own priorities for
expenditure as between services. The overall amount of capital expenditure is

subject to a single cash 1imit which takes in account not only expenditure
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financed from borrowing but also that financed by the sale of existing assets
ahd through revenue. Overall the new system strengthens central government
control over the overall levels of local authority capital expenditure while

giving them greater freedom between areas of investment.
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fhis Appéndik deals with fhreé types of issues. Firstly, it considers
the concept of power, discussing some prob]ems of definition and use of this
concept. Secondly, a d1scuss10n is made of some of the probiems involved in the
definition and “operationalization of the concept of 'real interests'. Finally,
v}the third section of this Appeﬁdix en1argeé on a number of issues, which were
very briefly dealt with in ch. IV. 4., concerning the role of certain actors in

regional planning.

1. The Concept of Power-Problems of Definition and Application

The concept of power is, definitively, an 'umbrella conﬂept’
Terminological inconsistency, concegtual ambiguity and acritical
‘use of the word all give raise to major mstnderstaadmnaa

(Ferraroti, 1972, p VIII)*
These two sentences of the italian éociologist Franco Ferraroti
synthesise, most probably, the only opinion held in common by those invoived in
debates concerned with the concept of power. Indeed, Gallie (1955) wentvas far
as including the concept of power in his 1ist of 'essentially contested concepts),
that is, among those concepts which by their very characteristics

inevitably involve endless disputes about their proper uses on the
part of tPe%r users

(Gallie, 1955, p 169)!
Whether the mfsunderstandings which surround the debates are a result
éf Yintrinsic' characteristics of the concept, or not, the fact is that the
" abstruse and unfruitful character%stics the debate itself has assumed has Ted a
number of authors, either to question the practical usefulness of the concept
(e.g. Riker, 1964), or to renounce to its use altogether (e.g. loschak, ]977)

Other authors, however, prefer to siress the pluridimensional nature of the



coﬁcept and froﬁ this feature conclude that'competing definitions tend to be
far from comprehensive; For these analysts (e.g. Lukes 1974; Clegg 1979), what
is necéssary is to work towards a‘recompositicn of the concept.

There is no need, or space, here to atfempt'a review of the debates
concerned with the concept of bower and its uses. Besides, splendid summaries of
the Titerature are how easi]y‘availab1e (e.g. Clegg, 1979; Goetschy 1981) and
there is 1ittle the author can add to those. There is a case, however, for making
clear, as far as pessib1é, in what way the concept is used in this thesis. This
can be done with reference to a couple of major controversies which have

surrounded the debates.

Relational and Functiqna?ist Definiticns ofvPawer

For the authors located in the 'weberians' and ’'marxists' traditions
‘the concept of power is firmly associated with the idea of unequal relations
‘between social actors (individuals, groups, classes, institutions, etc.). Thus,

~ Weber defined power as

the. probability that one actor within a soctal relation will be in
a position to carry out his own will despite resistance, regardless
. of the basis on which this probability rests

(Weber, 1947, p 152)
From a 'marxist' perspective Poulantzas (1978) defined power as the
eapacity of a social class to realize its specific objective

interests... (and stressed that)... the field of power is strictly
relational

(Pou1antzas; 1978, p 139)
These type of definitions have been subjected to criticisms presented
by authors themselves proponents of a more strictly relational definition of
power. The central plank of criticisms is that these definitions have,
tendentially, the effect of equating power with a sort of general capacity of
the actors involved in social relations, rather than associating the concept
with a characteristic of specific social relations developed in specific social

contexts. Foucault is particularly articulate in this respect,
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power ig not something that can, be acéuifed, seized or Shared,.it
is not something that can be kept or logt... it 18 not an
institution, nor a structure, nNor a possession; it is the name we
give toa complex strategic situation in a particular society.

| (Foucault, 1976, p 123)*

These arguments éerve weTT,tovillustrate the subtlety of many - |
definitional disputes between authors adhering to a broadly similar cbncept of
power. In this case, however, the emphasys laid on thévstrictiy relational
character of poWér has important theoreticélVconsequences. Firstly, it
emphasisés the aspect that power relations aTWays involve two (or more)
éompeting parties (social actors). Secondly, it stresses that, as far as power
is inseparable from the multiplicity of social relations at work in a particular
society, power relations are ubiguitous and lack a single source of origin.
Thirdly, despite the emphasis put on the assimetrical characteristics of pOWer
' relétﬁ@ns, this conceptualization has implicit the idea that power relations are
never ébsoTuteTy unidirectional or, in other words, that reciprocity is not
totally excluded.

This idea of reciprocity in power re)ations has been conceptualized in
different ways and it is possible to attempt'a classification of relational
theories of power~bn the basis of how this idea is formulated (Goetschy, 1981).
Without‘entering in the details of the various formulations it is useful to
briefly outline the main posifions in confront. First, there are the 'theories
of resistance’. Foucault, for example, argues that where there is power there is
resistence, not in the sense of a different or contrary relation, but as a
feéture intrinsic to fﬁe‘power relation itself. Cartwright (1959), on the other
hand, preferred to see power as the resultant of opposite, and unequal, forces,
thereby introducing a Mechanics metaphor in the study of power.?

A second approach to the issue of reciprocity in power relations
- widely used iﬁ organisétiona] analysis - is associated with the ‘exchange of
resources’ theories developed, inter alios by Blau (1964) and Thompson (1967).

For these authors it is the unequality in the distribution, and mobilisation, of
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scarée resburcesfthat gﬁvés rise‘éo dependehty‘re]ations énd to their obverse,
pdwer retatfons; As no sociaT’actdr {individual, group;'institutions)>1s
absolutly devo?d of resoufces theré isyalWays'(potentia11y at least) a chance of
reciprocity. | " |
inally, there are those who argue {e.g;_Wroﬁg,‘I968), that due to fhe
multiplicity of relations ﬁn which théy are ian1ved,.sOciél actors operéte
~through a division of their actions in terms of areas in which they'atteﬁpt to
impose their will, and areas in which no'sﬁch atfempt isjméde; In these |
circunstances the considefation of the behaviour of.a specific actor in some
relationships-mayéuggest fhat the actdr 55 powerless whi]e; in practice; hé~is
'simply concentrétiﬁg hisrfpowers‘ (resourceS)Vonrother,re1ati0ns;vThe,feciprocity
aspect of power re]ations cah, in theéé,cifcﬂnsfances, only bekrévea1ed through
the considérafibn of a?lﬁinteraétions in which the acior is invclved. |
A;cdmﬁonifeature of the re}ationaT-tﬁeorieé pf pdwer is the idea thatv'
 power ré]ations are assimetrical ahdAiﬁveTve somé form Qf(ﬁohfiict between the
Vpartieé invo]ved; ‘Functionalist'Vahd‘ﬂinstitutiona1i$t'>apprdaches to the study
of power, however,_arevbased on quite différentApremises. Ta]cdtt Parsons,‘forv
example, defines power as a: ’ | ’ ‘
generalized ‘capacity to sécure tﬁe perfbrmancerof binding
obligations by units in a system of collective organization when
the obligations are legitimized with reference to their bearing on
collective goals and where in case of vrecaleitrance there i1s a

presumption of enforcement by negative functional situations
- whatever the actual ageney of that enforcement

|  (Parsons, 1967, p 308)
For this 'functionalist' authbr the concept of power shou1d only bévused in
relation to authoritative decisﬁons(i.e. decisions accepted by a11 those involved
as being’Tegitimate) taken to further collective goals. This dissociates,
a priori, the contept of power from situations of cohf}ict of interesté in which
the less powerfullactors do not‘accept-the outputs as being legitimate.

| Similarly the ‘inStitutiona1is£‘ school of political analysis

maintains that the concept of power should oniy'be used»in're}atian to the



comp?exof‘po}ztacalorganwsatwonsx~h1chconst1tute thestate apparatus this is seen
as embodyxng "the principle of order, antj and eakerenCQ" necessary for every
p071t1ca] system to defend itself from the disorder of a
"eivil society teaved apart by conflicts bf' sectional inierests "
| (Chevaliier, 1977, p 7)*
Thus, the"iﬁstitutionaiistf concept’of power, a1though being more restrictive
than thé 'functionalist' one, shares with this, the definitionai,regect1on of
éituations of conflict as basis of power relations. : .
At this stage it is obvious that the differences between 'relational’,
‘fuhctiona}ist', and'instjtut{onalist"approaches to the study of power stem
,frbm basic divérgences in the way the conceﬁf itself is defined. What one
approach describes as power ré]atiohs (e;g. the consensual attempt to achié?e
collective ends in the 'fuhctionaiist‘ approach) is considered by énother
approach (e.g. re?ationa]'approaches);as a mere exercise of influencekand, as
such, excluded from the field of power relations.® In these circunstances any
direct comparison between the approaches is 1%re1evant and the option for one,
or the other; approach appears to amount,io a mefe expression of arbitrary’
choice between competing but mutually exclusive, and non comparable, definitions.
’ Whithout denying that there is an efement of truth in what has Jjust
been said, it seems important to bear in mind the remarks on this questién made
by Lukes (1974) and Giddens (1977). First, as Lukes argued, the acceptance of
either the 'functidna]ist‘ or the 'institutionalist! approach would phase out
of the discussion many d? the problems generally associated with the study of
- power; némely, all those associated with situations of conflict. Without being

able to tackle these situations the ana?ysis'of powef would Toose much of its

raisdn d'etre. Second, as Giddens noted, the definition of power offered by
Parsons, and othef functionalists, tends to obscure the fact thatpowerre]ations
_are not mere abstract'system properties’, but have practical effects on '
individuals and groups. Furtﬁer; he argued that Parsons’ definition accepts the

existence of collective ends as 'given' for the analysis, whithout guestioning
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individuals and groups. Further, he argued that Parsons' definition accepts the

existence of collective ends as 'given' for the analysis, whithout guestioning

-~



how these ends were defiﬁed.

FinéjWy, if séems~feasoﬁab1e to argue thét the choice between the
definitions in confront.shOUTd'also bear in mind which of them has a wider scope,
that‘is, which can be used in reference to a wider range of social phenomena. In
these terms, and given the ap?roach to social relations adopted’in this thesis,
there is no doubt that only the adheswon to a re]at1ona1 theory of power can

,'sat1sfy the requirement of internal consistency throughout this work

Manifest an& Latent Power

Having accepted a relational approach to the study of power it is now
»necessaryAto tackle a different problem. This can be phrased as follows: shal]
the concept of power be used 6n1y in relation to situations in which conflicts
are overt, and associated with observable decisions and actions, or, |
: a1terhative1y, can it be used in relation toAsituatioﬁs in which these elements
ére not‘apparent? This question involves both theoretical and methodological
‘aspects and these will be dealt with in seguence.

" As far as the theoretical side of the question is concerned the debate
on this issue has been aptly summarised by Lukes (1974). According to this author

there are three competing views of the problem. First, the one dimensional view

associated, inter alios with the works of Dahl (1961) and Polsby (1963). This
view of power involves a focus on behaviour, in the making of decisions; on.

issues over which there is anvobservab1e cdnf]ict of (subjective) interests,

seen as expressed policy preferences, revealed by political partiéipation.

Second, the two dimensional view of power developed by Bacharach and Baratz

' (1962; 1970). This yiew, which represents a critique of the former, mantains
that power concefns not on?y the .making of decisions but also processes of non-
 decision makingL By this, Bacharach and Baratz meant situations where social
actors create, or reinforce. barriers to the public airing of ccnfiic{s, and
1imit the scope ofkthe political process, to the public consideration of only

thoée issues which are compératiV81y innocuous to them. Bacharach and Baratz

~
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identified three types of non-decision making: a) situations in which the more
‘powerful actors impede a decision being taken on an overt conflict;b) situations
in which overt conflict is avoided because  the less powerfu} actors become
convinced that pressing their demands wouldbe either fruitless, or negative,
for them; ¢) situations in which a
set of predominant values, beliefs, rituals, and institutional
procedures ('rules of the game') operates systematically, and
consistently, to the benefit of certain persons and groups, and
‘at the expense of others ‘ ' '

- (Bacharach and Baratz, 1970, p.43)*
This third form of non decision making is referred to as ‘mobilisation of bias'

after Schattschneider often guoted words:

A1l forms of political organisation have a bias in favour of the
exploitation of some kinds of conflict and the supression of others,
because organisation is_the mobilisation of bias. Some issues are

organised into politics while others are organised out

(Schattschneider, 1959, p 71}
In all these cases decisions are prevented from being taken on issues inrelation
to which there is an observable (overt or covert) cbnf?ict of subjective
intefests, seen as emboddied in expressed political preferences, and/or
grievences. |
Though accepting‘that‘the tw0‘diménsi0nai view of power represents a
progress in relation to the one dimensional view, Lukes (1974) considers the
work of Bacharach and Baratz inadequate on three accounts. Firstly, he akgues
that Bacharach and-Baratz by attempting to |
assimilate all cases of exclusioﬁ of potential issues from the

political agenda to the paradigm of decision-making (givel... a
misleading picture of the ways in which individuals and, above all,

groups and institutions, succeed in exeluding potential issues from
the political process. ‘

(Lukes, 1974, p 21)
Lukes mantains thét the bias of the system is not only mobilised through
conscious choicés but also, and more importantly, by the socially structured,
and culturally patterned, behaviour of groups, and practices of iﬂstitutions.

The second account on which Lukes crticizes the two dimensional view

-~



of poWer is in its reliance on observable {(overt or covert) confiict. Thus he
argues that, as the proponents of the mobiTisation of bias conCept themse!ves
recognise, the net effect of mobilisation of b1as is to prevent conflicts from
becoming v1s1b}e in the first p]ace Through the operation of the dominant sets
of vaTues, be]wefs, rules of the game', etc, the attitudes of the less powerful
- groups are shaped in such a way that potential conflicts can stay for long in a
Iatent stage."” | |

The third cr1t1c1sm Lukes levelled at the two dimensional vwew<prower
is that, just as the mobiTisation of bias can preVent the arisal of observable
conflicts, so it can shapé people’s perceptions and attitudes, in suchaway that
they accept re1at10ns that are agawnst their 'real wnterests . Given this
perspective, a rei1ance on the actor S def1n1t10n of their own interests appears
of problematyc validity.

From these points of criticism Lukes developed its tridimensional view

of power. This involves the consideration not onTy 0f4decisibnemaking processes
(1eadin§ to’decisions and non-decisions) in which conflicts (overt or covert)
are observable, but also of the various ways in which potentially conflictual
issues aré kept out of po?itics, through the operation of certain social forces
and institutional practices. This is referred to as "the control of the political
agenda' and, when this 1is practicised, conflicts may stay Jatent. The 'interests’
of the dominant pole in the power relation are, in these. situation, antagonic to
the 'real interests’ of those they exclude or dominate but, because these latter
do not voice, or are even aware of their 1nterests, conflicts stay in a state of
]atenéy.

This tridimensional view of power hasgéined in recent years increased
acceptance. Thus, Rhodes in his more recent wofk writes

It <= possible to distinguich between power as resources, powsr as

rule governed interactions and power as the mobilisation of btas...
Power muct be ceen as a multifaceted concept

(Rhodes 1981, p 57-9)

Similar statements could be taken out of the works of Bacharach (1978), Clegg

~



(1979), Martin (1977), Sauﬁders)(]979), Simmie (f981), etc.

Though in_thié thesis the tridimensional. view of powér is considered
the most appropriate way to study power relations in society, two reservations,
and‘subseqUEnt modifications, will be expreésed to the viewpoint put forward by
Lukes. The’fifst;concerns Lukes exclusive theoretical emphasis on conflicts of
interests as the‘basis‘for power relations. The second derives from the idea
that-it is necessary’to distihguish the study of power relations in specific
social networkég from fhe study of power 1n society in general. If this

distinctiOﬂ’is not made,yai] analysis of power in society will, tendentially,

end up with the same conclusions, no matter what specific relations constitute

“the object of analysis. These two problems will be discussed in the following

section. Before engéging in that discussion, it is important to consider some
 criticisms to the tridimensional view of power.

Sdme;of the most virulent attacks to the tridimensional view of power
conCern’the idéa (common in fact to the two dimen;iona1 view) that people, due
 to the"mcbiiisation of bias' of political systems may be unaware of their real
interests. Thus Wolfinger dismissed the idea of this form of 'false |

consciousness', as a

label for popular opinion that does not follow leftist
prescwzpttons and a shorthand vay of saying that they don't know
what's good for them

(Wolfinger, 1971 p. 1066)°
This type of criticism, however, is not even shared by the most sophisticated
proponents of the one dimensional view of power. While not accepting the idea
of 'real interests', and sticking to the concept of preferences (subjective
interests), Dahl openly recognised the socially constructed nature of those
preferences. Writing about the role of political leaders he stressed that they
do not merely ypespond to the preferences of constituents; leaders

also shape theilr prejerences... (more aencrallu Le stressed that)..
alrost :hgvuuurbxﬂ“wuablarnastbensvr'bcuazua ome degree of

=

indootrination through the sckools

(Dahl., 1961; pp 164 and 317)
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If the above type of criticism £o~the conéeptAdf "real interest‘~doés
not seem to hold much water, the same cannot be said about the meﬁhodological
probiems associated with the pfactica!huse 6f theytridimensionai view of power.
Firstly, therefis the quéstion; raised by Polsby (1963), of the 'truly
insuperab1e'»obstacles>to research which derive from the need to study what is
not manifest (e.g. how to select thé 'non-decisions’ which are to be regarded as
significant'and deserving careful study. Secondly, if an observable consensus.
exists around-a specific question how to decide whether that is a real, or a
false consensus? Of course, in theoretical terms the problem is easily solved
>by the tridimensional view of power, by refering to the 'real interests' of the
actors (1nd1v1duals, groups, etc ) involved. However, as Lukes (1974) recognlzes,
_'wn relation tc concrete s1tuat1ens it is somet1mes extraord1nar11y difficult to
1dent1fy what these ‘real interests’ real]y are. Indeed there seems to be no
'.easy way OUL of these problems. The broad dilemma in thzc respect. is whether or
not the existence of important difficulties in operat1ona11szng a concept is
reason enough for it to be abandomned 1rr°spect1ve of its external
interpretative utility within a theoretical framework. Critics of the
tridimensional view of power appear to opt for a positive answer to this
guestion. As such, they seem prepared to sacr%fﬁce the interpretative scope of
| the analysis to an overriding attempt to establish a close connection between
concepts and reséarch methods. Whether this solution is the most appropriate is,
éerfain]y, a matter for endless debate. In the end the option for this, or the

alternative, solution has, probably, to be taken in terms of a cost-benefit

analysis.

2. From Interests to Action Orientations

In the‘previous section it was argued that one of the major problems
associated with the tridimensional view of power derived from the idea, put

forward by Lukes (1974), that conflicts (overt, covert or latent) of real
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1nterests are the exclusive source of power reTat1ons Indeed, with necessary
adaptations in the way the concepts of conflicts and interests are defined, the
assumption of an obligatory assaciation between conflicts of interests and power
relations»constjtutes a céntré1 plank in most relational theories of power. Given
~this perspective the questions df how to define, and operationalise, the concept
of interests are of the utmost importance. ‘

In the one- d1men510na1 view of power the definition of thé actor's
interests is unorob?ematic Power relations are restricted to positive cases of
decision-making, and the interests of the actors 1nv01ved in the decxswons are
strict1y identified with the actor's perceptions of their interests; through the
output preferences (wants) they express dur1ng the dec1s10n -making process. This
» def1n1t1on allows for a mild d1st1nct1on to be made between interests and -wants.
Thus, one actor may misevaluate the impact of certain p011t1ca1 outputs and,
result cf_this,'express output preferences (wants) which are‘actua11y, against
‘his interests. In the absence of such mistakes, however, the identification
between preferences (wants) and interests is seen as absolute and unproblematic.

The introduction of the concept of non-decision making cast doubts on
the Qa?idity of this identification between interests and preferences (wants).
In fact, if~the more powerful actor(s), in a specific relation, are able to
" prevent the less powerful to raise a specific issue, or to fully express their
preferences, then the preferences (wants) expressed by the less powerful actors
during decfsion—making processes cannot be taken as faithful representations of
the interests of these actors. Thus, the two dimeﬁsiona? view of power associates
the actors interests not only with the preferences they reveal during decision-
making processes, but also with the grievences and concealed preferences (wants)
connected wifh non-decision making situations. Like in the one dimensional view
of power, however, the way in which preferences (open or concealed) and
grievences are formulated are not questioned; both approaches adopt, therefore,

a subjective definition of interests.

For the tridimensional view of power the actors' preferences and
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grievences é‘and, what is more significant, the absence of these latter - may
themselves be the result of ‘mobilisation of bias' mechanisms, inherent to the
social totality in which specific power relations occur. As Lukes notes

it is mot the supreme and most in

eople, to whatever degree, fre g9 2
shaping their perceptions, cognitions and preferences in such a
way that they accept their vole in the existing order of things,
either because they can see or imagine no alternative to 1t, or
because they see it as natural and unchangeable, or because they
value it as divinely ordained and beneficial?

FACIR
W
Ty
N

 (Lukes, 1974, p 24)
Given that the actors‘»perception of their interestﬁ, as revealed by expréssed
or conceaiéd preferences (wants),;is conditioned by the social context in which
they eXist than, in normal circunstances, a subject%ve def?nitio& of interests
vwi11 net do. The -adoption of the tridimensional view of powér requires theA
acceptance, and operationalisation, of the conéept of real {objective) interests.

This'howeyer, is quite problematic.

Operationalisation of the Concept of Real Interests

There appears to exist three broad alternatives for the
opefatioﬁaTisation of the concept of 'real' (objective) interests. Firstly,
»there is the structuralist position which argues that interests are inherent to
structured social positions irrespective of whether, and how, social actors
hapben to see them at any given point in time. Poulantzas (1973) early definition
of ‘class interests’ provides a good example of the structuralist method of
operationalising the concept of 'real interests'. Thus, for Poulantzas the
interests of a given class are defined, in the domain of social practiceé, by
what that class can possibly achieve (in the short and long run) as a result of
its struggle against other classes. In this perspective it is possibieforsocial
actors, (classes included) to misrepresent their real interests but, as hewrote:

The concept of interests can and rust be stripped of all
psychoZOgiéaZ connotations. ... power as the capacity to realize

interests refers not to imaginary interests, in a situation where,

on account of ideclogy, they are dislocated “rom intepests — lirmits
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(real interests), but to those latter themeelve

b

" (Poulantzas, 1973 pp 112-113)
The main flaw of this method of 6perationalising the concept of reai interests,
as with structuralist social theories in general is that it is both tautological
and teleological. Indeed as Offe noted:
|  Sueh a method which only supposedly stands in the succession of
Marzist 'Orthodoxy', runs the danger of raising to a theoretical
premise what is to be demonstrated by analysis (the class character
of the organizations of political domination and, at the same time,
of reducing to insignificance the historical particularities of the
selectivity of a concrete institutional system—whether or not it
can be brought into agreement with the dogmatically advanced clase
concept
(0ffe, 1976, p:86)
Further, it does not allows for the consideration of the dialectical
relationships between social structures and po}itiéal behaviour. It posits a
 direct, and one-directional, causal relationship between social structures and
political behaviour, explaining away how social structures are prcduced and
reproduced, and-how human counsciousness mediates the structural elements of
~ society. At its.worst‘it considers individuals {classes) as mere 'bearers' of
given social structures, mechanically reflecting on their practices the effects
of the social structures. Whether in sitﬁatiqns of absolute structural
determination one might talk about power is itself open to debate.

The second method to operationalise the concept of 'real interests'
rests on the premise‘that these are, in the last instance, subjectively
determined, and can only be hypothesised (Habermés, 1976) or unconclusively
identified (Lukes, 1974). |

For Habermas interests‘can be hypothesised but not identified. This
formulation derives from Habermas‘ general endeavour to develop a linguistic
reformulation of the philosophical foundations of 'historical materialism'.
Central in this attempt is the concept of 'discursive will formation', by which

he means a process of communicative interaction in which people engage with the

sole purpose of judging the truth of a problematic norm (practical discourse).

-~
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The spee;h'situgtionjof a discourse réquires, ideally, 'a suspension of ai1 the
constraiﬁts of action', putting out of play all motives, except that of a |
willingness to come to an undekstanding of all lateral state of affairs (that
- may or may not exist) and the correctnesé of all lateral norms (that may or may
not be correct). Furthen he argues that in complex societies the separatioﬁ of
 pseudo~conSensus frém reé] consensus situations can only be achieved by
ccmparing ﬁormative structures existing'at a inen time, with the hypothetical

state of a system of norms formed, ceteris paribus, discursively.

As the conditions required for the exercise of 'discursive will
formation' are ideal conditions, unlikely to be replicated in concrete social
 situations, then the ascertainment of interests can only proceed through
hypothetical construction. Or as Habermas put it:

... by counter - factually imagining the limit case of a conflict
between the involved parties in which they would be forced to
consciously perceive their interests and strategically assert
them ... the social seientist can only hypothetically project this
ascription of interests; indeed a direct confirmation of this
hypothesis would be possible only in the form of a practical
discourse among the very individuals or, groups involved.

(Habermas, 1976, p 114)

Habermas' formulation clearly denies the possibility, under normal
conditions, of a given definition of interests being empirically proved truth
or false. On the contrary, the approach to the problem developed by Lukes (1974)
attempts to come to terms with this problem of justifying the relevant
counterfactual. Thus, for him, the identification, by the social actors', of
their real interestsﬂrequires, not the 'ideal' conditions implicit ina situation
of 'discursive will formation' but, rather, mere conditions of relative autonomy
and choice. These conditions are sought to exist, for example, in situations
where submission and intellectual subordination are absent, or diminished, by
the removal or relaxation of repressive mechanisms (what Gramsci (19/5) called
‘abnormal timeé’} and in situations where people react to perceived
opportunif%es to escape from subordinate positions in hierarchial systems.

The main problem with this formulation is that the concept of relative

”
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autonomy ténds to éiVe raise to circular érguments. As Bradshaw (1976) notes, it
is impoésib?e to preciéely‘set thé limits of condiﬁions of re?at%ve authonomy
and, as such, all arguments which rest on fhis concept are by their very natufe
tautological. Indeed, Lukeé (1974, 1977) does not dispute this criticism in toto.
Th1s wou1d be 1mpossxb1e for him any way as he accepts that

the notion of 'interests' is wrreaueablu an evaZua% ive notion ...

(and that)... different conceptions of what interests are are

associated with different moral and paliiieal positions

| | (Lukes, 1974, p. 34)

Thus, he accepts that by the nature of the case, that is to say the evidence
which can be adduced in support of the relevant counterfactuals, implicit in
‘?déntifying exercises of power of the three dimensional type, will never be
vcon;}usive. Nevertheless he argues that

one can take steps to find out what is t%at peopZe would have done
otherwise

(Lukes, 1974 p 50)
fhe third method of operationalizing thé concept of real interests is
- the one adopted, among others, by Saunders (1979) and Simmie (1981). This method
rests on a case by case analysis of what is at stake in any goal-setting or
confrontational relation, and in the assumption that 'real interests' refer to
vthe achievement of benefits ahd the avoidance of costs in any particular
relation. As Saunders (1979) recognizes this formulation owes much to Bentham's
two principles of pleasure and pain, differing from these, mainly, by rejecting
that individuals are the best judges of their owﬁ interests. For Saunders this
method permits, in every situation, to identify objectiveiy the real interests
of the social actors concernéd. This claim, however, appears suspect.

Saunders identifies three potential criticisms which might be developed
against his definition of intereéts. It is the author's view, however, that his
jdentification, and subsequent discussion of potential criticisms acts, mainly,
as a sort of preemptive strike against criticisms. It is argued, here, that

Saunders' operationalisation method offers no particular advantage over the
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éecond method‘referred to above, and that the attempt to devise a positivist
adequacy between concept ahd operaiiona1isatioh methodology leads to the
adoption of an undely stritt concept of interests. Further, it is contended
here that Saunders is pushed to imp}icitTy accept a monocausal determination of
human behaviour. In order to justify these assertions it is important to comment
on the diécuésibn whicﬁ Saunders, himself, provides of the potential criticisms
to his methodo of opérationa]isation.

The first criticism, is that the identification of benefit and costis.
1ike the definition ofAinterests, on which it is based, unavoidably evaluative.
The cantefargument put forward by Saunders in this respect is thatit is possible
to assess costs and benefats in any empirical context, once we have jdentified
the nature of that context. As regards urban politics, for example, he argues
that the context is that of poiicy -making by institutions, which function to
allocate scarce pub11c resources among di.ferent members of a def1ned population.
“According to him, ‘the interests of the different members of that population lie
in'securing,the maximum benefits which can accrue to them through this allocative
process (e.g. in terms of the quality of schooling made available to them, on
the enyironhental and locational advantages of the area in which they live,
etc...) and in avoiding, as far as possible, costs which are thereby generated
(e.g. in terms of local taxation, the location of public resources with negative
external effects etc.). The main problem with this counterargument is that it is
strictly casuistic and, as such, it rests on the hypothesis that, in each and
every case, it wiil be possible to jdentify 'the nature of thé context'; and,
subsequently, how benefits and costs might be assessed. This hypothesis ne va
pés de soi and, as such, Saunders’ method of operationalisation does not seems
robust enough to claim a general applicability. Thus, for example, Saunders
claims thaf haQing identified the nature of the urban politics context he is in
a position to demonstrate 9?1?5313912 which groups benefit from local authority

dénsity provisions. In making this claim, however, he seems to assume that low
residentiéi densities -are a benefit in themselves what is, clearly, an

-~
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‘irreducibly evaluative statement'®

| Insofar as the criteria to identify benefits and costs remains
undefingd the third method of operationalising interests rests, also, on
hypothetical assumptiéns and on evaluative judgements. The only way to escape to
this situatiqn would be to establish, prior to the analysis, clear evaluative
standards. This is the course of action Simmie (1981) adopt when he equates
benefits wfth,the accretion of economic power (i.e., command over the use of a
sdciety‘s scarce‘resourcés) between two points of time. In a similar mood |
Runciman (1970) argued that something is in a social actor interests if it will
%esu?t in aﬁ improvement of his position, in respect to wealth, prestige or
- social power. waever, as Saunders {1979) justly remarks with reference to
Runcimén*s formulation, the acceptance of this formulation would impiy a
féstriction of the whole social context and of the field of interests itself, to
re?atioﬁs in which the outcomes affect wealth, prestige or social power. It seems,
,thérefore, that this method of operationalising interests leads either to |
 hypothetical assumpfions'about the omnipresent ability to devise adequate
criteria for the identification of cests.and benefits, or to an a priori
restriction of the field of interests possible to analyse.

A second point of criticism discussed by Saunders is the possibility
thaf his method, because it derives from a model of interests based upon the
pursuit of maximum benefit, may be criticized as not taking into account those
situations where people deliberately act in a way which is not intended to bring
about maximum behéfit‘for themselves. Saunders counter argument in this respect
is that this criticism mixes up two separate things. On the one hand, the
possibility‘of an actor to rationally act against its real interests; and on the
other hand, the question of whether this possibility provides sufficient grounds
to reject his theory'of interests, which postulates an alternative mode of

" behaviour. Saunders accepts the first point and rejects the second.

Saunders position in this regard only seems acceptable if one accepts

as given the terms in which he chose to put the problem. If these are questioned
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Saundérs>positioh appears less adequate. To begin with there is the question of
- whether, ofwnot, human behaviour in specific situations is determined byasingle
'interest‘, ‘commitment', etc. If, following authors such as Bourdieu,
Chamberodon and Passeron (1971) and Touraine (1980), we accept that this may be
not the case then the acceptability of Saunders position seems to depend on the
va]1d1ty of a number of assumptions reminiscent of Senthamism These would
include the assumptions that real interests are connexed, that they are related
transitively and’that the aggregate level of interests attainment can be derived
, f%om inﬁerpersonaj comparison and addition. For these assumptions to be valid,

R howéver, it would be necessary to guarantee that all benefits are measurablie, in
the first instance; and then, that they are measurable according to a standard
procedure, this latter assumption beingdismissed by Saunders himself.” In the
.absence of this situation the model of benefit maximisation does not make much
_sense and can be sybstitﬁted, with advantage, for example, by a model of
administrative behavio&r (Simon, 1957). Further, a model of benefit maximisation,
‘>0r cost m%nimisation, implicitly accepts that only the quantity of benefits

(costs) matters. This is questionable on its own as J.S. Mill himself argued on

Utilitarianism, that

fhe quality of pleasures is important notwithstanding the
quantity.

Given that all three methods to operationalise the notion of real
interests present theoretical and/or methodological shortcomings, the question
that needs to be answered is which of the three methods appears to offer a
better baTénce o% advantages and disadvantages, in the context of the issues
| being ahalysed in this thesis. As far as the first method is concerned, it comes
as no surprise, at this stage, to say +hat the theoretical flaws associated
w{th it are so great that it does not deserve much consideration. Given this
‘ between the second and third methods. The

perspective a choice needs to be made

option for the second method will be justified in criteria of methodological and

theoretical appropriateness 1o the analysis undertaken in this thesis.
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In methodological terms, the third method of operationalising the
notion of real interesis appears particularly appropriate to analyses in which
the majdr objective is»assessing the political outcomes of a given activity, or
,‘sociai’process. In the case of this thesis, however, given the difficulties to
establish what the regional planning outcomes really are, the aim of the analysis
s the study of regional planning outputs. In these éircunstances, it would be
- totally inconSistént to opt for a method of operationalising the notion of real
»interests which presents exactly the same difficulties which led, previously, to
the optioh of studying outputs rather than outcomes.

In theoretical terms, the main reason for passing over the third
method is'that, by definition or practical difficulties, it eliminates from the
political process a whole series of forms of behaviour. Thus, not only it
excludes, by defiﬂifiqn; those forms of behaviour in which social actors act
against their 'material interests', but {t also excludes those forms of behaviour
"whﬁch are guidéd by the pursuit of ‘symbo?ic'interests' which do not entail
benefits, or costs, (measurable at least) for the participants. As this last
type of action orientations (pursuit of ‘Symboiic interests') plays, arguably,
an important part in regional planning conflicts, an operational definition of
interests which a priori excludes them cannot conduce to an adequate study of
regional planning outputs. It appears preferable, in this situation, to rely on
a hypothetical process of definition of interests which aliows for the
consideration of a multiplicity (eventua]ly contradictory) of ‘action
orientations', in pursuit of ‘symbolic’ and '‘material’ interests.

At this stage it is important to emphasise that an analysis in terms
lof political outputs, instead of political outcomes, permits to avoid many of
the problems associated with the identificétion of tridimensional forms of power
relations, meaning by this situations in which the more powerful actors achieve
their inﬁerests through the indirect mobilisation of bias. This brings the
analysis to the second guestion left open in the previous section, that is, the

problem of establishing a distinction between the study of power in relation to
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Ja specific activity (spetific soﬁia! networks) and the study of power in a given
“social totality:

In this respect what is necessary to bear in mind is that any specific
- set Qf power relations associated with a given activity, always take place in a
context a1ready structured by other power relations. The outputs of thatactivity
wi?],"therefore, be inf}uenced by power relations whiéh may not be specific to
that activity. If the effect of these wider power relations goes unnoticed, than
thére is a fair possibility that the effects of the wider power relations may be
'éﬂnfused‘with the specific effects of the activity being analysed. For example,
it may be attributed to the regional planning activity, as such, effects which
result from the operatioﬁ of market mechanisms in a social formation dominated
'vby capitalist social relations of production. This would amount to completly

disregarding the counterfactual argument which, following Allison (1975), must

~ be the cornerstone of any political analysis. How the distinction is to be made
however, can only be answered after considering the specificity of the activity,

and_aééociated context, being analysed.

3. Actors in Regional Planning

This section analyses a number of issues related with the role of
~political parties, pressure groups and unorganised actors in regional planning.

As such; it expands and/or suplements the considerations made on these matters

in ch IV. 4 of the main body of the thesis.

Political Parties

Max Weber has provided, perhaps, the better known definition of

politicaT parties when he referred to them as

poluntary association for propaganda and agitation seeking to
: alize cbjective aims or psrsonai

acquire power in 03?2? t0 ... re
advantages of both.

~ This definition encapu1atestwointerre?ated aspects, which is necessary to
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 consider in more detail. On the one hand political parties can be seen as
examples of ideological groups, that is, social groups which are bound together
by a common body of rationalised and systematized beliefs, reflecting the
situation of the society in which they originate. Becaﬁse they are commited to
'propaganda and agitation} and to the realization of the 'objective aims' which
provided, in part at ]east, the basis of association; political parties are in
the origins of political conflicts.On the other hand, however, political parties
are instrumental in the resolution of political conflicts. As Weber's definition
suggests, one of objectives of political parties is to acquire 'political power'
or share in the exer;ise of power; they seek to win seats at elections, to name
Ministers and councillors, and to take control of government at the various
 1eve1s of political administration.

According to the majority of authors this second dimension of the
definition of political parties, namely the collective pursuit of power, is of
oﬁerriding'importance. Mackenzie goes as far as saying that
| it does not matters whether the party is organized on the basis of

a set of principles on which all its members are agreed or whether,

alternatively, it represents merely an organised appetite for power

(MacKenzie, 1974, p 279)

In the absence of a common set of ideological beliefs, no matter how broadly and
vaguely defined, it would be difficult, however, to mantain the cohesion of
’parties, and to legitimise this role viz-a-viz the electorate. In these
circunstances, and although accepting that they have uneven importance, it is
important to bear-in mind the two dimensions of the definition when considering
the role o% political parties in relation to regional planning outputs.

Looking first to the dimension which associates political parties with
the ‘pursuit of political power', it is claimed here that this has the effect of
fOcsting the organisational and policy priorities of parties, and of their

individual members, at those geographical levels which coincide with major levels

of political admnistration. As English regions do not correspond to any Tevel

of political-administration regional matters tend to rank low in the 1ist of
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priorities of the‘maih political parties both inlorganisational and policy terms.
-It is now!important to substantiate this statment.

As far as fhe territoria1 organisation of the two main political
~parties‘§re’c0ncerned they are very similar. Both parties have some form of
“regiona1‘ organisation (called area organisation in the Conservative party)
| and below this level (not hierarchically) there are:’1) constituency parties
corresponding to every and each MP constituency; and, 2) District and County
~qrganisations correSponding to the twb tiers of local government. In the case
of the Conéervative,Aparty the country is divided in 11 area offices, staffed by
some 40 Areas Officers and assistant secretaries. In the case of the Labour
partyrthevcountry is divided by 12 Regional Offices staffed by an equal number
cof full time regionalzorganisers. With few exception, noticebly the West Midlands
region, the ggegraphicaf area covered by the regional (area) offices of the
.partieé gg_ggz;toiné%de with standard economic planning regions.

Perhaps the main reason for the emergence, and subsequent development,
of a.regiéna1 ofganisation of political parties was administrative expediency
namé1y: the need to give technical and material support to constituency parties
during electoral campaignsand toact as ‘eyes and ears' of Transport House and
. Centra1'GFfice during the processes leading to the selection of prospective
MPs etc... It is, therefore, not surprising that

regional organisers and area dagents act as the field administrative
agents of their respective head offices... Although their own
yrelationskip with the centre is highly controlled, they themselves

- lack any formal authority at either constituency or local party
- level:

(Wilson, 1975, pp 346)
Bofh pérties have also some form of 'democratic' regional organisation.
In the Cbnservative party each provincial area has an area council with up to
1 200 members nominated by constituency associations. This council meets once a
year to discuss all types of issues, and pass resolutions which bind nobody to
theif ap?iftafion. Not surprisingly the attendance to these iouncils tends to be

‘much lower than its nominal membership.
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’<'In the’case of the Labour party there is an annual Regional Conference
attended by delegates Eepresent%ng affiliated Trade Unions, constituency parties,
‘cofoperatives; woman's organisations, etc. This conference elects a Regional
Executive Committee to take care of the routine administrative work of the
regional democratic structure. The post of Secretary to this committee is
statutofi?y occupied by the full time appointed’regibna1
Conference, 1ike the Conservative Party Area Conference, discusses all sorts of
| matters, and passes them to the regional executive committee which decides if it
forwards them and to whom. fhé Regional Executive Committee has no authority
| over anybody except when conducing appeals on matters such as the appointment of
members to national panels (e.g. on Tocal government).

In both parties, as Wilson (1975) noted, the experience of these
regioné1 (area) counci}s‘has not proved very sucessful, and there are few doubts
that‘the main reason for th{s situation is theabsence of a regional level of
administration with which these councils might identify. As a regional organiser
of the Labour Party told the author

If there was regional government the situation would be
different '°

The lack of a regional level of political administration in England,
and the associated paucity of the regionaT organisation of the major political
parties has obvious effects in the most important arena of party politics - the
House of Commoné. For the majority of regions the oneparty committees,
constituted by MPs kepresenting one, or the other, party in that region
(Scotland and Wales excepted) have only nominal existance. As far as
pluripartidary committees are concerned, until 1975 the English regions had not
in Parliament a specific channel for airing their problems; contrary to what
happened for their respective areas by the Scottish and Welsh Grand Committees.
In June 1975, however, & Standing Committee on Regional Affairs was set up to
deliberate on the English regions. Its nominal membership comprises all members

for the Eng}ish'constitgencies but, as each sitting is, generally, reserved to



D~ 24

. d1scuss matters c@ncernzng one regwon, the turnout iﬁ each meting varies
 chs1detab1y7 Borthwick (1978) argues that the creat1on of the committee has
’béeh‘prompted more by the fact that the House of Commons timetablein the 1974-75
sessigh,waS‘DVEr]Gaded, than by anything else. Further, he argues that the |
committee is a mere talking shop and could only, possibly, agree on a motion
saying ‘the committéevhaving discussed fhe matter X'. Most of the speeches are

const1tuency, rather than regionaT y oriented even in the discussion of regional

- strategies. On a whs?e thﬁre is 11tt1e evwdence that its esttence has done

anything to encourage regional interest and identity among MPs (Borthwick, 1978).
This theme of regional identity among MPs has, itself, been the object -

of a very intéfestihg piece of reséarch conduéted~by McDonald (1979). He set up
to ana]yse all speeches (2 061) on regional policy préduced in the House~of

Commons in the period 1968-1976. These speeches were thEﬁ divided in fourgroups.
‘:Qn the’Oﬂe hand speeches in whxch’the main emphasis was with the policy as a

B generai;iﬁstrumeht of ecohﬁmics’poTicy (Dvera11 %egiona1~po§icy). On the other
‘fﬁahd,’speeches the main emphasfs of which was wftﬁ the}po?icykas it affects a
Apa?ticd?ar area. This type of speeches was then'diviéed into three sub-types

accardibg to whether the area concerned coincided with: a) an economic planning

‘ regwen {(planning recxona] 1nuerest) b) a const1tuency (constituency area
‘interest); and, c) a subd1v1s1on of an economic planning region b1gger than

» 1ndiv%d&a] constituencies (sub—regiona1'interest);

McDonald argued that only a combination of a big proportion of speeches
with a p?annlng regxonal interest' with a Tow smal} proportion of constwtuencyA
area lnterest' and 'sub-regional interest'would reveal that MPs identify
thémse?ves With thé pianning regions where their constituencies are located. As
‘Table 1 shows, this happened only in relation to Welsh and Scottish MPs. Given
this situation McDonald concluded that it was unlikely that MPs might provide
- the 1NPELUS for a reorganxsat1on of Lhe terr1boria1 political administration, in
order to give a more proemwnent role to the 'interests' of the individual

“economic p?annzng regions in England. In the 1ight of the above evidence, it



Speech Origin (interest bias)

Number and percentage

‘Planning Ovéyall Planning | Constituency| Sub-regional} Raw
o Regional| Regions Area
Reg10n _ Interest] Interest Interest Interest | Total
Norther | o1 20 80 78 239
25 8 33 33 100
o 78 27 145 54 304
North-West 26 9 48 18 100
Yoré;&;re 47 37 77 27 177
| Humberside 2 18 B 12 100
e 32 8 50 5 95
West Midlands 34 g 53 5 100
NPT 36 3 19 0 58
East Midlands 62 5 33 0 100
" 60 - 22 41 8 131
South-West 45 17 31 6 100
. 5 : a
South-East ‘g? Tg ég ' 1% %gé
. 7 9 18 2 36
East Anglia 19 25 50 6 100
: Y 269 101 32 459
Scotland 12 59 29 7 1 100
30 131 68 49 278
Wales . 47 24 18 100
| saa | . 537 675 260 2016
Total 27 27 33 13 100

Table 1: Interests Bias of Speeches on Regional Policy - 1968-1976

(Source: McDonald, 1979, Table 3)
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~ appears safe to conclude that insofar as political partiés act in the 'pursuit -
- of power' they tend to reflect the existing distribution of levels of political

',administration. Regional matters, and regional planning matters in particular,

are‘therefpre un]ike1y to rank high in the parties list of priorities.

| But political parties are, also, ideological groups and it ‘is
impdrtant to see whether, as ideological groups, these-issues are tikely to
receive more‘parefu1 consideration. One instance in which arguably the
ideological commitments of political parties comes into the open is in the
preparation of election manifestos.'! The analysis of the election manifestos of
the fhree‘Main»partiés in the period from the end of the II world waf onwards
pefmits’to draw some tentative conclusions about the positions of the thfee
main parties’in relation to regional issues. The main conclusion is that, with

the éxception of the Liberal Party, the British main political parties did not

reveal any systematic concern with the issues of regional government or regional

“planning. Throughout the 1950s references to these matters hardly found their

way into election,manifestos. In relation to the general election campaign of

May 1955 David Butler could conclude that
- local and R@gional‘questions were neglected even more than before

(Butler 1955, p 90)

| The only exceptﬁon throughcut‘thié period, was the expression of a Liberal Party

commitment to devolution to Scotland and Wales.

In the general elections of 1964, and in association with the

popu]arity of the idea of indicative economic planning, the election manifestos

‘6f all three main political parties dedicated considerable attention to regional

jssues. In this occasion, also, the position of the Liberal Party was more
advanced than any of the other two major parties; While these argued the case

for concentrating powers into regional boards, made of central government

'officia1s, the Liberal Party put forward the case for elected regional assemblies

in the Eng1ish'regions,'with responsabilities for regional planning, the

‘management oprub]ic sector capital expenditure in infrastructures, etc.

-
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Afterwards the interest expressed by the two main parties on regional
matters declined, and it was up to the Liberal Party to continue to argue the
case for elected regional assemblies in the English regions (e.g. in the 1966
general election). The rise of Scottish and Welsh nationalism during the first
half of the 1970s provided for a revival of party interest onAregionaT issues,
as revealed in election manifestos. The main concerns were, obviously, with the
issue ot Welsh and specially Scottish devolution, but the English regions were
involved in the process, as well.

The main conclusion which can be drawn from these developments is that
regiona? issues found their way into the election manifestos of the Conservative
and Labour parties not on their own merits, but because of wider ideological dr
poliﬁica1 deve]opments in the arena of party po]iﬁics {(planning ideoidgy in the
fifst half of the 1960s and nationalist movements in Scotland and Wales during
the 1970s). As it is now well documented (e.g. Ducker and Brown, 1980; Keating,
1982) thé two major po?itiﬁa! parties (better the dominant groups in the two
‘major pciitjcal parties) were never really commifted to regional devolution in
" England or, for the métter, to a regional planning activity formulated and
deéided at thé regional level. Further it has been argued (MacKay and Cox, 1979)
that post-war British planning has not been partwcu1ar1y influenced by competing
‘party 1de01091cs, and that politicians have tended to accept the wasdom of
technical arguments or expert advice. This conclusion must, however, be
 qualified.

Regionai planning, by fts very nature; interwovens with many other

V areas of gdvernment bolicy (housing, regional policy, etc.). Insofar as these
areas are the object of ideo1bgica1 disputes (housing policy is an example of a
policy éreas where party 1deo]ogica1 differences are more evident) regional
planning practiée is 1ikely to be affected. In these circunstances the fact that
oné, or other, major party is fn office is not indifferent for the determination
of regional planﬁing outputs; even if political parties, as such appear to have

contributed 1ittle to the creation of political-ideological conflicts around the
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korganisational and substantive aspects of the regional planning activity.

Pressure Groups

- Pressure groups are, like political parties, political organizations,k
that is organisations which aim to intervene in the relations of influence and
power that shape the nature and characteristics of state outputs.2 Contrary to
political part%es, however, pkessure groups do not theﬁse}ves seek, in general,
“to win to their members elected positions in the state apparatus. Their mode<of
operation is, rather, to bring pressure on those groups within the state
apparetus»which are influential in the determination of state outputs.
| » The above definition of pressure groups is by no means uncentroversial.
.Thus,Vit excludes from ihe fie?d of pressure groups all political parties, while
":Potter (1956), for example, has‘a}gued that minor parties are best considered as
préssdre groups. It seems to the‘authqr however, that this latter ccnception is
| both static and overlooké the f01e minor pérties'p?ay in party politics (e.g. in
e1ectidn alliances or in go#ernmenta1 coalitions). It differs, also, from
Kimber and Richafdson (1974) definition insofar as it only 1nc]udes:0rganised
groups, that is groups with some kind of formal structure. Finally it is more
 narrow than the definition presented by Truman (1951), as it c0n51ders organised
groups on1y in re?at1on to state outputs and not in relation to all conflicts of
interests between groups in society. A

The intervention of pressure groups in the determination of state
- outputs has been considered, and justified,in a veriety of ways. According to
Finer (1974) two complementary perspectives seem to receive more empirical
support than any others. Firstly, the anfi-despotic thesis, according to which
bressure -groups serve to defend individual liberties, and interests, from the
despotism of state bureaucracy or mass society, etc . Secondly, the thesis of
~ the deswrab111ty, and even necessity, of pressure groups as a ccmplement to the
C primary circuit of representation in the modern representative democracies.
Accordinghto this view, pressure groups provide response to two sorts of

problems: a) Those associated with the fact that elected members of government
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are elected for a long period and on a vague mandate, and b) those deriving
from the. fact that the details of policy are entrusted, not merely for exécution
but often for formulation, to state officials. In these circunstances; if state
outputs are to be effective and/or democratic
it 1is necessary that groups that represent the interested publics
be in constant contact with the elected representatives on the one
hand (in order to supply or contest the details of the programmes)

and, on the other hand, with the officials appointed to advise such
governments and to execute their final decisions

(Finer, 1974, p 258)

For the original proponents of the latter view (e.g. Truman, 1951) the
‘imperfect pluralist' political system that it implied was not seen as posing a
threat to représentative demoéracy as they took'fer granted the existence of
" automatic checks in society which would prevent an excessive concentration of
power in any one group, or set of groups. More recently, however, it has been
argued that the increasihg role of pressure?groups has led to the widening of
the gap between state policies and popular contro] Further, it has been claimed
~ that this deve]opmentpreannouncesthe shift away from pluralist and towards
corpﬁratist polntical»reg1mes controlled, in practice, not by the principles ofA
repreéentative democracy, but by the interaction of the more powerful pressure-
, grouﬁs with an elite of state personal (elected members and state officials)
(é.g.‘Harrison;.1980).

Before moving on to consider how the whole set of pressure groups
might best be divided, to provide an operational classification to be used 1n
the assessment of pressure-groups activity in reg1ona] planning, it seems
| 1mportant to brief]y consider how pressure groups operate. This involves
answer1ng, at least, the following questions: What are the basis of power of
pressure groups? On whom they exert pressure upon?; what is the relation between
the form in which they operate and their chances of success and failure?; and,
final]y, in relation to what situation do they operate.

The basis of power of pressure-groups are manyfold and vary from

group to group. Among the authors who have examined the problem {e.g. Eckstein,
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196d§kfrUmah, 1968), there are agreement that they include: the size'of'the
grqups' mémberéhip; ifs organisational cohesion; the status and prestige of its
members aﬁa the’poifticaT skills of leaders; the usefulness of the group as a
sdurce‘of te;hnicaT knowledge; the extent tolwhich elected politicians and state
officials are formaiiy, or informally, members of the group; the group's
f1nanc1al and economic resources, etc. Allison (1975) d1v1des these factors anto
wo magor groups: sanctional and nonsanctional resources. The former correspond
’to e}emenfs which ;he group can use, or threaten tc use, if state outputs do not
‘cofrespond to their iﬁterests (e.g. size of membership can act as a basis for
the groupbto threaten with vote—swinging). Non sanctional resources cannot be
used in the same way, but they influence the form in which the group operates
and therefore, 1ts chances of success or failure {e.g. quality of activists).
At this point it is 1mportant 'to stress that the above elements are
not equé]ly distributed among the whole set of pressure-groups. Financial and
economic resources, technical expertise, etc., are disproportionately
,'d1str1buted between groups and although these elements might be compensated by
other elements (e.g. size of membership),there is a good case to suspect that
-1mperfect compet1t1on between pressure croups will result in situations of
 oligopoly (McKenzie, 1974). This is worrying (for supporters of piura115t
democracy) on two grounds. Firstly, because it can contribute to the
reinforcement of the powers of the dominant groups in society. Finer (1974), for
example, has shown that ihdividual participation in pressure groups increases
with the Tevel of education and wjth socio economic status. Given this
"perépective, pressure groups representing the already more powerful groups of
'the>community are Tikely to be not only more powerful but also more numerous.
Secondly, groups having a wider power basis are Tikely to be more active on a
widé range of issues, than groups which having scarce resources will have to
concentrate these resources on selected issues. Thus, on a number of issues only
the voices of the more powerful are 1ikely to be hgard (England, 1974).

The second question which needs to be considered is on whom pressure-.
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gfoups,gxert pressure. A rough answer to this question would be to éay that
pressurevgrouﬁ concentrate about any locus of power,‘and exert pressure on all
- those whofére seen as having an important role in determining {hose po?itiéal»
- outputs related to the issues with which the group is concerned. Thus, Clements
(7971)Vnoted'that afterithe major proposals of the regional strategy formulated
by the Sogth West Economic Planning Council (SWEPC, ?965) were rejected by
~éehtra1 government, pressure groups diminished their COﬁcern about the S.W.E.P.C.
The more oﬁvious, and traditional, %argeﬁs of pressure groups actions
are the elected members of the state apparatus; MPs and Ministers atthe national.
Tevel énd counéi11ors at the local level. The way in which the elected members
are pféssurised does not, necéssafi?y, involves the organisation of open |
campajgns, mass-lobbying or other visible methods. In Britain, unlike in America,
it 18 a common procedure for govermment (at both central and local
levels) to comsult pressure-groups on issues that concern them, and
groups are often co-opted into committees considering matters
affecting them ' :
| | (Fujisham, 1975, p 22)
Kimber and Richardson (1974) for example, revealed that in the early 1970s both
the TUC and the CBI were represented? each of them, in more than 120 non-
dépaftmenta? pub]fc bodies. Further as Stewart (1974) and Newton (1968) noted,
pressure-groups have for long relied on the technique of appointing MPs and
local councillors to honorary positions within the groups and by this‘process
create, or increaée, the elected member's commitment to the group's objectives.
State officials were traditionally not main targets for pressure
gfoups‘ activitieé. fﬁis situation, however, has dramatically changed in the
last deéades, in association With the growing recognition of the important role
state officials play in the determination of state outputs. Because state
officials are'the main protagonists in the day-to-day implementation of state
po1iciés, they have long periocds of time to establish close connections with
preséufe-groups. In some policy areas the relations betweén government officials

. and pressure groups have reached levels of, almost, partnership; agriculture

“often being referred to in order to illustrate this point {Self and Storing,

-~



D - 32

1974)'3. More generally Stewart warned against the danger that, because of the
re}atiohs'betweén civil servants and pressure-groups

central departnem&s may become mere precsure groups within the
govepnment

(Stewart, 1974, p 293)°
Taking this argument a step further Habermas argued that the mode of operation
of the state in late capitalism makes this danger unavoidable
the various (state) bureaucracies are zmcomple*ly co—ordinated and
- because of their deficient capacity for pe:ﬁcezozaa and planning,
dependent on the- znf?iuence of their clients. It is precisely this

deficient rationality of govemnental admi m,straawon that guarantees ,
the success of organised special interests

(Habermas 1976, p 60)

‘The third qustion which needs to be considered in relation to the
action of pressure groups, is the relation between'the methods pressure groups
use in their actionahdtheirvatesof sucess and failure{effectiveness). The
‘methods which pressure groups use for exert1ng pressure are Targely determined .
‘ by what Ing?es(1971) called the group's 'historical- structura] syndrome’. This
: inc]udes factors such as: the access the group has to the locus where decisions
are taken§ the représentativeness of its leadership; whether, or not, the
pressure groups can reach dec1s10ns in negoc1at1ons with government (elected
members or state off1c1als) wh1ch the organisation w111 be able to sustain;
whether, or not, the groups has something positive to offer to government;
whether, Crknot the government (relevant elected members and/dr state offitia?ﬁ
respects the group etc

The factors in the above 1list relate to two major aspects. First, to
what were referred,earlﬁer as the basis of power of pressure-groups (expertise,
Vorganisationﬁ] cohesion of thé pressure-groups, étc.). Second, to factors
peculiar to the struture of . the state apparatus Fujisham (1975), for example
noted that the fact that pressure groups activity in the U.S.A. is much more
, visibte thah in Britain can be; largely, explained by reference to the structural

and procedural dissimilarities of the state apparatus in the two countries. For
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‘this author for example, the strong party discipline, and cabinet dominéted
Par]iément in Britéin, insulates the legislative process more from pressure
groups inf}uence than the structure of american government, thch concentrates
W political party activity at the state level. Further, in,Britain, unlike 1in the
USA, it is a common procedure for government to consu]t‘pressure groups on issues
that concerns them, avoiding, therefore,-the need for them to take the initiative
in }obbylng Only those qroups whose 'basis of power' do not grant them
| automatlc,access to 355;3 of power have to rely on methods of 'grass roots
}objb_y“} |

‘The prob?ém with this situation, as various authors have noted, (e.g.
Dearlove, 1974; Kimber(and Richardson 1974; Saunders, 1979), is that there is a
<close interelationship between the type of demands a group formulates, tﬁe
methods it uses to express those demands and the success it achieves. Using the
| 'terminologyvemp1oyed by Dearlove (1974) "helpful groupé',that is groups with an
-adequate basis of power tendkfo put forward ‘acceptable demaﬂds‘ and express
these in a 'proper éammunicétiOn style'; their access to loci of power is good
| and so are tHeir rates of sucéss. On the conirary, as Saunders noted, groups‘
with poor basis of power can take little advantage of the Tess formal and less
public channe?s for exérting pressure, which are, exactly, those considered
proper by‘the relevant elements in the state apparatus. Insofar as they resort
to 'grass roots lobby' tactics their demands can more easily be dismissed as

"irresponsible' or 'utopian' and these groups tend to be conswdered as

'unhelpful’. Their effectiveness will, ceteris par1bus, be Tower than that of
groups who can use for their own advantage the ‘rules of access' to policy

makers (Saunders, 1979).

It is-important to note that what has been said does not amounts to
the propositioh of a 'cohspiracy theory', of elected members and state officials,
égainst certain groups; nor it postulates a deterministic and absolute split
betweenvsuccessfu1 and unsuccessful groups. In relation to the first issue the

problem is that all social actors are influenced in their behaviour by the

-~



D - 32

ﬁerception!fhéy have of the situations,cdnfronted and this perception is, in
- turn, shaped by the ;appreciative system' which is used by the actors concerned.
ﬂThe considefatioh of a group as helpful, or unhelpful, may, in these
cikcunstances;,be totally involuntary.

| " As far as the second problem is concerned it iS important to remember
that the bgses of power of pressure groups are manyfo]ﬁ and that the lack of a
: s@ecé?ic réscurce {e.g. technical exﬁertise) can be compensated by the abundance
lef another (e.qg. size or degree o? activism of membership). Whether one, or the
bther,'factor will prove more important can only be decided in relation to |
'épéciféc processes.

?ina]?y, it is important to say a few words about the question of 'in
relation to what situations pressure groups decide to exert pressure'. 'In broad
terms thevanSWEr to this question is that the pattern of activity of a pressure
’ group depénds on the perception the group (leaders of the group) have of the
' ﬁature of the’Situation it confronts, in re]ation to their own aims and the

~group}s basis of power,‘This answer has, obviously, two dimensions. The first
E dimenéﬁon is that the activities of a group‘are dependant on its basis of power,
- both qualitatively and quantitatively. If a group totally lacks technical
~expertise in relation fo a problem, the solution of which depends, heavily, on
technical arguménts, there is not much point for the group to commit itself to
| that qustion. Further, pressure groups because of the limitation of their basis
of power have to be selective on the identification of the outputs they are
going tb press for.-This may involve the definifion of a strategy, in which
éertain issues are purely abandonned, in order for the group to concentrate its
‘ attention on other issués. It goes without saying it, the eventual definition of
such a strategy will be influenced by the aims of the group.'®

This brings the argument to the second dimension of the answer given
above. Pressure groups will concentrate on those 1ssues, and power relations,

which are seen as more relevant for the achievement of their aims. This depends

On‘an‘assessment not only of the nature of the power relations involved in
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sbecific<situat$ons but, also, of the 1ike1y impact of the outputs of those
rela:ions on the achievément of the aims of the group. This distinction is
important to be made in fegard to power ré]ationslin the regional p?anning
activity. Thisvactfvity might have, potentially, fundamental importance in the
' évblu%icn‘of regional sa;io»economic feawres. In England, however, central
ggvernment was never fully committed to regional planning findiﬁgs and
récommendatiohs and, as Watson (1975) noted, this resulted in a failure of
~regional planning to attract the cooperation of other bodies. The overall
importance of the activity was, accordingly, diminished and in these
circunstan;es'it would not be surprising to verify that pressure groups gave

‘only sporadic attention to the activity.

Unorganised Individuals and Groups

AIh this section attention will concentrate on the role of public

participation and regionalism in regional planning.

Public- Participation

‘As far as the author is aware the-only occasion in which an attempt
was made to involve the public in the formulation of a regional strategy was

during the preparation of the Strategic Choices for East Anglia (EAJT, 1975). In

that occas1on and with the help of external consultants, a number of techniques
were used to obtain pub11c participation, including the use of questionnaires,
in-depth interviews and discussion groups (Hoinville Spence and Shaheen, 1974).
The results of the experience were disappointing but, as Hart Skelcher and
Wedgwood-Oppenheim (1978) noted this can be attributed, partly at

Teast to errofs in the way the exercise was conducted. People were asked to
choose bétwéen Very general strategic alternative {e.g. 'we ought to spend only
just enough for the present as we do not know enough about future needs’ versus
'we have to p}én for the fﬁture and provide more facilities than we need now'),

-
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 thése éTtérnatiQes were put th of context (e.g. it was not indicated What‘wés
to be érovided: roads,‘schOOWS, etc.). Further, the public consulted was‘neitherA
given an indication of the means that would be necessary to realize tﬁek
o ;competihg'alternatives; nor they were informed of the relative costs and
benefits which would accruelto4them fron their realisation.

7 - What has 3ust‘been said should not be interpreted as meaning that
pub]ic'participation‘in.regioﬁa? planning can be easily achieved, if at all. On
4 thé one haﬁthhe‘comp]exity of the regiona]planning process acts as an obstacle to
this. The same can be said in relation to the lack of information of the public
'in‘theitechnica? matters involved, and the difficq?ty to interest a
representative proportion of the public in the regional planning process. On the
.othér hand,it,isliméortant~to étress,that all these problems can be min%mized,
if nét avoided, altogether , . by the use of a number of a number of techniques.
The use of sampling methods can be resort to in order to reduce the problem of
Tow numerical-pa?ticipation, The combined use of techniques such as AIDA,‘
v.differentiai semantics, elasticity of preferences, etc., can, significantiy,
improve thé chance of people to rationally choose between competing alternatives.
~ Finally, as Af]ison stressed |
the ability to make valid pblitical Judgements is, by its very

nature, more widespread than the ability to make eorvect technical
caleulations ‘

; (A1lison, 1975, p 105)
To a large extent, as the author has stressed elsewhere, the so called
unfeaSibility of pu51ic participation reflects more the prejudices of state
,officials‘and elected members alike, than the intrinsic difficulties of the
process (Cardoso e Martins, 1978)

One of the consequences of the Tack of public participation in the

| regﬁona] p1anning process is that, the already inadeguate statutory public
parficipation in local planning, is further impoverishéd. In the examination in
public of Structure Plans, for example, anlimportant element in the discussions

s the extent £o which the proposa?s‘of,the Structure Plan conform with the

-~
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recommendations, and overall content of the éxisting regional strategy. Thus,
public participation in structure planning is constrained by a planning
system in which the public play no significant role, and in relation to which

there is no form of démocratic control at the regional level.

Reg1onaiism

The express1on regionalism has been used in anglo-saxon Titerature
~with different meanings. Keatang (1982), for exampie, distinguishes between
regionalism as réferriﬁg to institutions of intermediate government, located
territoriaiy between central and local government; and regionalism as referring
- to specific types‘of area over which certain functions of government should be
1Vperfo?med, irrespective othhe'IeveTVof govefnment which 1is performing them.
Massey (1978) in ‘turn, refers to reg1onallsm as the analys1s of 1ntranat1ona¥

~ spatial disparities. Finally Schattschnelder defined reg1ona11sm as:

| | | a system of pOZ%t%cS in which all classes within a region

collaborate in order to advance the interests of one region as a
" whole as opposed to the interests of other regions

(Schattschne1der, 1959, p 111)

In tﬁis thesis following Mazeres (1978) the expression regionalism is
’;used with a meaning cldse to that suggested by Schattschneider. It is used to
refer not to any particular form of state action, but rather in relation to
certaih concepté, aspirations and power struggles originated in the civil
society, which overlap with various social institutions but whithout being
conta1ned in any of ‘these. More specifically, it refers to a progect and system
of-practices which overflow the limits of a mere movement of opinion, or process
éf institutional pressure, to become, in all its dimensions, a social movement
orientated tb theachievement ¢f socio-economic and political goals.

What are then the goals of these regionalist movements and which types
of reivindications do they present?15 Regionalist movements seem to have two
- major types of goa]s a) the redistribution of state functions and

responsabilities in favour of a regional level of political admnistration; and,

-~
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b) the,affirmation,ycr‘recovering,’of a fegional collective identity (ethhiﬁ,
1inguistic etC') it is ?mﬁortant to say a few words about each of these type$ |
of re1v1nd1catwans |
| The regxenallst asp1rat10n based on the principle of redlstr1butaon of
state functaens and respansaba?atzes, is centered around two main themes: |
reg10ﬂal devEIGpment and institutional decentralisation (reg1onaizsat1on) The
first theme encompasses, at }eaSt, two different types of political discourse.
On the one hand it may be assocxated with c}a1ms that economic policies, as
pursued by central government, are biased aga1nst the region, and/or do not
reveal enough adequacy and sens1t1v1ty to the economic problems faced by the
region ‘On the other hand, it may relate tb a wider claim that regional
economic prob1ems derive from the 'exploitation' of some regions by others, and
that “the on]y way to achieve economic development in the former type of regions
is to adopt an approach of self—rel1ant and closed' economic deve1opment
Both types of discourse share the assumption that the objective of economic’
VdeVelopmeﬁt will be more easily achieved if the region gains a substantia1
degree of‘regiona1 autarcy. |
This is, of course, associated with the theme, and reivindication of,
of institutional decentralisation, that is devolution of state functions and
responsabi]itieé to regional institutions. This is seen as necessary to counter:
the negatiVe éffects of centralised bureaucratic dysfunctions; to increase the
degree of adequacy of state policies to regional probiems; to create an
Finstifut1onal basis of support to 'self reliant’ development; to-create a new
dynamfcs of deQe]bpment through the identification, and mobilisation, of
regwona] energies and assets etc. '
The second major type of regionalist aspirations, although it may have
‘soﬁe points of4c0ntact with the previous two themes, is based on a specific
jssue. This is the defense and/or promotion of traditional languages, cultures,
etc., threatened with disentegration, and disappearance by the process of social

and cultural massification associated with political integration within Nations-
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‘States énd; more gehéfa1]y, with the development of uniformised life-styles and
ﬁatterns of consumption. These are, of course, the traditional points of
reference of nationalist movements and, as Mazeres (}978 a) just?j remarks, the
kdafferences between natxonalast and regionalist movements in this respect is
very much a questzon ef quantwty, rather thanquality. This is themoreso if tothe

7trad1tzona1 concept of primary nation as a stable hxstoraca% communiity sharing a

common language culture, civilization and selfconsciousness, one adds Laffont

’(]968}'ﬁoncept of secunﬁary nation, non-ethnic and mere product of history.»

| It is now important to consider what are the political bases, and
effects, of regionalist claims and’movements. In broad terms the political-
ﬁdeo!ogfca] basis of regionalism consists of two interrelated assumptions: the
existence of a regional consciousness associated‘with a perceived community of
'intefeéts af the regional Tevel {regiona] consciousness) and the idea that the
'r‘egn'cml (regional population) should take in hands the defence of the regiohal
1nterest against any external 1ntervent1on |

The development of a regional consciousness within a region derives
from the_compar1son of the region with other reglons in the same State, or with
its p61itica1fadmnistrative centre, and the perception of a situation of
;deferent1at10n (superiority-inferiority). This superiority (inferiority) might
~ be linguistic, cultural, socio- economic or political. The existeace of a regional
consciousness implies: a feeling of reg1onal identity 1nvo1v1ng both a sense of
identificafion with the region and of solidarity with the other inhabitants, the
perception and understanding of the regional differentiation factor (language,
culture, underdevelopment, etc.); the attribution of this differential factor
- to an external cause; and, finally, the formulation of a 'regional interest'
which acts as a basis for regionalism both as an ideology and a social movement.
The second basic assumption of regionalism derives from the jdea that

regional conflicts arise from the existence of social actors with interests
vantagonwc to the 'regional interests' and from the perception of that ' common

enemy ' as external to the regxon (e g. central bureaucracy, transnational

-~
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companies, etc.). In these circunstances the 'regionalist consciousness’ acts

as an ‘ideo?ogic51 cemeht‘ {(Dulong, 1975) unifying the social actors in the

Vreglon for the defence of the reglona3 interest'.

The effect of these e]ewents, in a hypathetxca] S1tuat1on of hegemony

of regﬁona11st 3deo}ogaes within a region, is that power conflicts are

:fetichised.'They are treated not as social, political or economic conflicts but,

rather, as ‘regional conflicts'. They are seen not as conflicts of interests
between social actors but, rather, as the antagonic confrontation of &
fetichised regional interest with another, similarly defined, interest.

" To understand the political effects of regionalism as an ideology of

a soc1aT movement what needs to be answered is how this 'regional interest'

comes to be defxned,‘and by whom, Insofar as it is the resu?t of a process of
homogene1sat1on of soc1a1 actors within a region by a particular actor, or

group of actors, reg1ona31sm js a process with an 1n1t1at1ng subject Whether

' th1s subJect is a political elite (Rowntree Research Unity, 3974), the result of
- the a?liance‘of intellectual middie-class groups {Qéere , 1978) or, more

‘generally, a class alliance of ‘non-monopolistic classes and class-fractions'

(Sobau], 1975) can only be defined in relation to concrete situations. The net

effecf in all situations, however, is that for all social groups involved in a

regionalist movement the 'regional interest', no matter how defined, overrides
their specific interests in all power relations defined as 'regional conflicts'.
The regional planning process is, exactly, one of those situations in

which social conf1iéts can more easily be portrayed as 'regional conflicts’. The

perception of a region as.a territory to develop favours the development of a
metépo]itical debate, about the economic or social development of a region, in

which the various sociai groups transiate their interests, or those they

represent, into spatial designs which confront other spatial designs. Confiicts

of interests, are by this process, transformed into conflicts of spatial designs

and, as such, loose a direct social point of reference. This does not means, of

course, that regional p1annfng processes are free of social conflicts, a
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s1tuataon that wou'ld make this argument 1rre1evant It means, however, that in a
,‘51tuat1on in whwch a reg1ona}1st perspect1ve on the problems affecting a reg1on
‘ 1sfadopted, than the most likely output would be either determined by the so-
called 'regional interest’ or by its antagonistic external enemy. A?i other

power con?}icts,wcu?d be overriden by this one.
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“ NOTES

PrSUSED R,

" According to Gallie (1955) these concepts have five major characteristics:

1) they serve for evaluation purposes; 2) they are constituted by elements
the relative importance of which varies fromone type of approach to another;
3) they are complex; 4) the elements referred to by the concept vary :
agccrding to the circunstances; and 5) each of the parties in the debate is
aware that the meaning of the concept is contested and, because of this,

.

- acts both in an agressive and defensive way dependiny on the situations.

11

12

13

14
15

Appropriate?y-he-]abel]ed,his apprach 'A field theoretical conception of
power'. - ’

~ See Lukes, 1974, pp 26-33.

Cf. with Salencik (1979) idea of the 'latency’ characteristics of -
dependency relation. '

Quoted by Saunders, 1979, p 33.

See discussion on environmental determinism in ch. 1V. 5 of the main body

of the thesis.

See Saunders, 1979, p 46.

Quoted by Allison, 1975, p 88.

Quoted by McKenzie, 1974, p 278.

Interview with Mr. Walter Burley, 3th February 1981.

0f course election manifestos are also influenced by the pursuit of power
aspect. :

This thesis avoids entering in the debate about whether the designation
‘pressure-group’ is the most appropriate to designate this whole class of
political organisations. Alternative expressions have been suggested (e.g.
'interest-group', - 'sectional -group', etc.) and a good deal of

" terminological discussion has prefaced group literature. See, inter aljos

Wooton (1970) ch. 1 and Kimber and Richardson (1974). Introduction.

Another example concerns the influence of the 'roads lobby' on transport

policy throughout the 1960s. See Hamer (1974) and Hudson (1981).
See the discussion on political inactivity in Saunders {1979) ch. 1.
For an overall perspective of the reivindications of regionalist movements

see Lagarde (1977). For concrete examples see, inter alios, Blanco et al.
(1977), Laffont (1976), Quere (1978), Rowntree Research Unit (1974).
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BORG, Prof. Neville - Birmingham City Engineer and Planning Officer
1963 - 1974; Honorary Professor Birmingham University Department of

Transportation and Environmental Planning 1975 onwards.

BURLEY, Walter - Assistant regional organiser-West Midlands Labour Party

and Secretary to the West Midlands Ccunty Labour Party.

'DAVIES Colin - Deputy County Planner of the County Council of Hereford and

Worcester.

.EDGE Geoffrey - M.P. Aldridge - Brcwnhllls 1974 - 79; Chairman of the

Economlc Development Committee - West Midlands County Coun01l 1981 -,

GIBSON, Dr. Ian - Member of West Midlands Economic Plaﬁning Council 1967 - 79;

Member of the Telford New Town Developmént‘Corporation 1968 -.

GRAVES, Francis Charles - Member West Midlands Economic Planning Council
1975 - 79; Projéct Controller of the National Exhibition Centre 1972 -
Member‘Birmingham Chamber of Industry and Conmerce 1961 - ;Chairman West
Midlands Housing Society 1966 - 76; Chairman of Building Industry Group

West Midlands 1975 -.

HIGGS, Sir Michael - Membéf of West Midlandé Economic Planning Council 1965 -
- 79; Chairman of Hereford and Worcester County Council 1973 - 77;

Chairman of West Midlands Planning Authority Conference 1969 - 73

LEDBETTER, John Charles - Member of Solihull County Borough Council 1959 - 74;
Member of West Midlands County Council 1973 -, Chairman 1979 - 80; Mem-

per of Heart of England Tourist Board
MALCOLM, Peter - Assistant Director - West Midland Confederation of British

Industry
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MASON, James - RegiénalAS¢cretary'Birmingham and West Midlands National Union
General and Municipal Worckers 1965 - 79; Member West Midlands Economic
" Planning Council 1972 - 79
‘MILLER, David - Principal Planner West Midlands Regional Study
MORETON, John -ﬂDirector West Midlands Regional Study
MURRAY, Adrian —40eputy County Planner County Council of Staffordshire

OGDEN, William - Principal Planner Ministry of Housing and Local Covernment
West Midlands Regional Office 1965 - 1969; Regional Controller {(Plans and

Planning) Department of the Environment Regional Office 1970 - 1973

PERRIS, Sir David - Secretary Birmingham Trades Council 1966 -3 Secretary
T.U.C. Regional Advisory Committee 1966-74; Secretary West Midlands T.U.C.
Reglonal Council 1974 - 823 Chairman hest Midlands Regional Health

‘Authority 1974 - Member West Mldlands Economic Planning Coun01l 1968 - 70.

VSAQNDERS, David - Regional Contrellerr(Plans_and Planning) - West MidlandS
Department of Environment Regional Office

_§ﬁ£zﬁ,debert - Principal Planner - West Midlands Department of Environment
Regional Office |

§IB§§;; Walter - Member Redditch New Town Development Corporation 1963 -3

Memberamﬂsecretary'ofMidlands New Towns Society; Member Redditch

District Council; Member Hereford and Worcester County Council.

WHITTINGHAM, Eric -~ Chairman SalopCounty Council 1973 - .3 Chairman of

West Midlands Planning Authority Conference 1979 - 81

woQD, Alfied - County Planning Officer Worcestshire County Council 1971 - 73 and

West Midlands County Council 1973 -.
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