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PREFACE

The main arguments of this thesis are as follows.

Residential expansion is a major feature of London's
metropolitan growth. The classical ecological approach
tends to stress the imevitability of such expansion under
the impact of major environmental changes. However, it
is argued that the city region is characterized by overt
conflict about the use of land, not unconscious consensus.
Such conflict is partly a reflection of a societal dichotomy
between market and plan; in the South East, such conflict
is crystallized into the relationship between the local
planning authority with its restrictive policies as regards
land release, and the land-hungry private resid ential
developer. Because of the negative nature of planning
policiegs and machinery, the developer has become a major
agent of change and a key decision-maker in the urban
system.

A sample survey of planning applications showed
that the physical pattern of déveloPment created by the
developers was strongly associated with the changing
structure of the housebuilding industry: the large regional
developer has become much more important, through the

the
building of large estates, than/small local developer

since the middle fifties. However, a basic requirement

(i)



of all developers is to obtain knowledge of essentially
local housing, "planning" and land markets, the latter
being especially important due to the shortage of land.
An interview study of developers was undertaken to show
how different types of developer related to these local
markets, with particular attention being paid to how the
large developer, organized at a regional or sub-regional
scale, was able to obtain knowledge of such local markets.
Three types of developer were distinguished: the
stagnant entrepreneur operating at the most local level;
the growing company which was attempting to expand out of
local markets, and the regional developer. The organization
of the company and the attitude of the entrepreneur to
organizational change more important variables in this
classification. For the stagnant entrepreneur, problems

were associated with staying inside known local markets

with which his organization is ideally suited to cope.
For the growing company, organizational change had to be

accepted in order to get outside local markets in the

process of growth. For the large regional developer, the

problem was to get inside local markets yet still retain

the advantages of large-scale operations. The study
suggests that one of the major processes behind the
residential expansion of the London metropolitan region

has been the success of the large developer in this respect.

(1i)




Particularly important in this success were a growing reliance
on the local estate agent, on forward buying of white land,
routinization of data-gathering, a regionalisation of the
organizational structure, and an increasingly professional
input into its relationship with local planning authorities,
Pinally, it is suggested that the examination of key
decision-agents such as the private developer is a fruitful

approach to understanding urban growth and a necessary prelude

to any study of urban development in a specific local context,

Moreover, the findings have direct implications for controlling

urban growth, both for sub-regional urban form and for the
success of policies of concentration at a regional scale.

However, certain modifications to the market/plan
concept are needed as a result of the empirical research.
The small local developer is as much a risk - avoiding organisation
‘as one dedicated to rapid growth and maximum profits. Moreover,
the local district councils often define their interests narrowly
in terms of the local community and as such are as much market
actors as the developers themselves, Also, the regional level
in the planning hierarchy has been virtually absent for much of the
1950's and 1960's., This has limited the scope for the enforcement

of the wider public interest on to lower levels in the hierarchy.

(iii)
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INTRODUCTION

It is/%ommonplace that the city of concentra-
tion has given way in many industrial societies to the
city of diffusion. The rapid rate of concentration in
the nineteenth century gave rise to many social and
economic problems, hoth in the city and in the rural
areas which were being depopulated. Likewise, the diffu-
sion of urban growth creates problems but of a different
order. In the central city a delapidated and socially
polarised urban core can be created, and the "invasion"
of the "countryside" also presents "difficulties". It was
the awareness of these difficulties, voiced particularly
by planning authorities and amenity societies in the South
East, which was a starting point of this research.

A second was the fact that residential develop-
ment was the most striking physical expression of metro-
politan growth. The need for housing for Londoners as
well as locals has been met, especially in the 0.M.A.,
by the new, large, privately-built estate at relatively
low densities. Usually these have been added to the
periphery of many towns and villages and only regently,
witgygeveIOPment of New Ash Green, has any flexibility in

urban form in the O.M.A. been introduced, at least for

1.




the private developer. Many of the problems of the local

authorities and the amenity societies mentioned above were

associated with the development of such estates in rural

counties around London.

In the search for a perspective which would
provide an insight into the processes of growth in the
expanding metropolitan region, an approach whiéh sprang
immediately to mind was an examination of the spatial
patterns of growth as they had #eveloped over time. My
geographical training suggested the importance of changing
spatial relationships as an explanatory factor, and of
spatial patterns as giving a clue to social processes in
general. Robson was very emphatic on this point: "Spatial
patterns are ..... a reflection of social processes which
are at once highlighted and better understood by the
identification of the spatial distribution and spatial
associations". (ROBSON, 1969, p. 33)

Robson, who was attempting to fuse sociology
and geography to provide a valid framework for analysis,
deduced by component analysis a series of sub-areas or
milieux in Sunderland and then tried to relate these to
attitudes to education. He concluded that: "The urban
sub-area is of great importance ... as an active agent in

the formulation of his (the individual's) beliefs and




attitudes". (ROBSON, 1969, p. 241) The study, to a
certain extent, begs the question concerning what processes
produced the urban sub-areal pattern which he so carefully
describes. However, his work builds on a long tradition
of intra-urban spatial analysis.

Similar types of explanation have been used on a
metropolitan scale. Central to geographical, as well as
ecological and economic studies, have been attempts to
understand the determinants of location [whereas Robson
takes location as given and examines the effects of
location on social structurel. A number of these studies
emphasize: the impact of technological change, especially
in transportation, and social change, such as a general
increase in income, upon the relationship between the
individual or organization and its spatial context. These
relationships, postulated or proven, can be woven via
location theory and a Haggett model into a presentable
garment.

However, it can be argued that such a garment
would have been rather thread-bare if what was considered
important were the processes of urban growth. Geographic,
ecological and economic man does not respond automatically
to technological and social changes. It is significant

that what first became apparent about the development of



London's metropolitan region was the problems it caused.

What was striking was not the inevitability of urban growth

but that there was active resistance to such change, and
that resistance was successful in stopping or diverting
it. It is clear that there was a process at work more
complex and less certain than deterministic models would
lead us to believe.

The problems encountered by planning authorities
in the rural counties were due to a number of factors.
House-building took place so fast that the growth of jobs
locally could not keep pace. As a result, commuter
trains, especially in the south of London, were over
flowing. The countryside was being placed under severe
pressure. Estate and house design were monotonously
regular and many feared the destruction of traditional
villages.

Awareness of such problems focussed attention

firstly on the conflict context: the planning authority's

problem, in the form of the néw esfate, is the private
developer's living. Secondly attention is focussed on

those decision-making agents who are in conflict. Classical
ecology suggests unconscious consensus, not overt conflict
in the city's development. Cultural ecology recognizes

different values but does not proceed to examine how




they are articulated and used, and by whom, to shape the

development of the city. If spatial patterns are examined

it is important to discover who created them, how, and
why .

The emphasis of this thesis, therefore, will be
upon the decision-makers and their context for action,
which in the case of residential development in the South
Bast is one of conflict. Some actors are more strategic
in the process of urban diffusion than others. The agru-
ment will suggest the importance of the private residential
developer in playing the most positive role within general
rules designed by the planner. The emphasis on decision-
makers and on conflict between them is particularly
relevant to ptanners themselves. The latter, it can be
suggested, are inescapably caught up in deciding between
conflicting interests. If the conflicts can be made more
explicit by research, and if a major interest is explored
in depth, the formulation of planning policy can be
conducted on a more realistic basis. It can be argued
that what is of importance to planners is not so much the
analysis of "objective" facts revealed through survey and
analysis, but more importantly, the changing configuration
of interests which create the "real" context in which

planners work.




CHAPTER T

URBAN GROWTH : THE ECOLOGICAL PERSPECTIVE

INTRODUCTION

The rapid growth of towns and cities under the
impact of the Industrial Revolution in Europe and North
America became a major focus of attention as the nine-
teenth century progressed. The scale of urban growth at
the time must have appeared dramatic if not.horrific.
Growth rates were phenominally high: towns of over
20,000 in Lancashire had a decennial increase of over
30°/0 between 1811 and 1851. Across the Peamines, the
growth of the wool rather than the cotton textile industry
resulted in a 65.5%/0 growth in Bradford and one of 47.30/0
in Leeds in the decade 1821-31. There were 13 cities in
England and Wales with over 100,000 inhabitants by 1871:
in 1801 there was only one, London. [WEBER, 1899, pp.
40-471

Basically rural societies were changing very
quickly into urban-based ones and the scale of this change
produced social and economic "problems" both in the city
and in the countryside. The changes and their results

were defined as "problems" because they threatened the




existing political economic, social and moral order. Not

surprisingly it was these problems and their practical

solution which gave rise to the first systematic studies

of the city in the nineteenth century. Booth and Engels
stand strongly in this tradition in Britain, as too do
the large number of government reports on conditions in
industrial cities. [BOOTH, 1891; ENGELS, 1845]

: Even though the main emphasis wgs on problems:
and solutions, attempts were made to explain why and how
the cities were growing. Weber's study at the end of the
nineteenth century tried to put the industrial city in its
societal context, by emphasising the changing needs of the
economy in the machine age, migrational flows and the
development of individualism and private profit. [WEBER,
1899] These early studies did describe some of the
patterns and processes involved in the development of
industrial cities. The spatial segregation of the rich
from the poor was mted by Engels and Booth (and confirmed
by recent historical studies of the growth of Sunderland
and Glasgow) [ROBSON, 1966; KELLETT, 1961]. Also, the
process of invasion, described by twentieth century
ecologists, was clearly at work in Inner London in 1900:

"The case of overcrowdiné in Londén [in 19001
is the conflict for room which is always going

on between the inhabited house and the business
premise. There is not room in central London




for the two, and the one or the other must

go to the wall. The test as to which is the
weaker is, of course, a rant one and so far,
victory remains with the business, which is
slowly pushing thewother out. The area of
conflict is extending and, if London continues
to grow, the inhabited house will be pushed
further and further from the centre". [FABIAN
SOCIETY, 1900]

Thus, in this early problem-oriented approach
to the city, a good déal of information was also revealed
about the internal organization of the city, and the
processes which produced it. However, consideration of

the city in a theoretical rather than primarily social

policy context had to await the work of Park and his
colleagues in Chicago. Their study of human ecology was
intended to discover the general principles underlying
the patterns and processes that they observed in the

physical growth of Chicago.1 As this thesis is concerned

with the residential development of the London metropolitan

region, it is necessary first of all to examine the
attempts of the human ecologists to produce a set of
concepts concerning the development, residential and

otherwise, of cities in general. Definitions of ecology

are numerous and the scope of the subject has been extended

considerably since its early beginnings in Chicago.
However, a basic theme of all ecological explanations is

the importance of "environment". Unfortunately, environ-




ment means different things to different ecologists:

some define it as being basically space, some as popula-
tion, some as technology or natural resourses or physical
environment or even levels of income. Whatever definition
of the environment is accepted, ecologists assert that
there exist impersonal, non-cultural "forces" in the
environment: changes in these forces are the prime movers
of the growth of cities and ecology is concerned with
examining these changes and man's adaptation to them.

"There are forces at work within the urban

community . . . which tend to bring about

an orderly and typical grouping of its

population and institutions. The science

which seeks to isolate these factors and

describe the typical constellations of

persons and institutions which the co-opera-

tion of these forces produce is what we call

human, ascopposed to plant and animal,

ecology" (PARK, et al. 1925, p. 1).

Man has little choice, they suggest, but to
respond to these ecological forces, which exist indepen-
dently of him: the basic process in city growth is the
enforced response to changes in the environment.

If the importance of the environment is one
common theme of the ecological perspective, this defini-
tion of Park's reveals a second. The effects of changes
in the environmental forces can be most clearly distin-

guished in the spatial ordering of population and

institutions. As a result, there has been a strong

\O
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emphasis in ecological studies upon mapping the spatial
structure of the city, which is regarded as a reflection
of the ecological forces at work in shaping the cities'
growth. Studies in urban morphology by Burgess (1923) and
Hoyt (1939) and in social area analysis by Shevky and Bell
(1955) are part of this spatial tradition. Indeed, for
many, ecology has become synonymous with a spatial
technology which has proved so useful in the initial
stages of inquiry into social phenomena in the city; the
theoretical element has been widely neglected.

A third common element in ecology, even though
not explicitly recognized by some ecologists, is the
importance of economic competition and the market mechan-
ism. Competition between individuals and organizations

is the modus operandi of ecological change. Classical

ecologists such as Park suggested that competition, as a
basic, blind and unthoughtful process in the struggle to
survive, was more important than economic competition
which was a "cultural" rather than "biotic" trait, and
thereby less significant (PARK, 19%6). In fact, specific
ecological studies of cities such as Chicago never made
use of biotic competition, although economic competition
was greatly emphasised. It was through the market that

environmental changes made themselves felt. Environmental

10.




forces were seen as producing changes in the demand for

and supply of land and buildings for different urban
purposes. The competitive power of various groups in the
urban community varied with changes in the ecological
environment, and it was through the 'market that the re-
grouping of the city's population and institutions, in
response to ecological change, took place.

The simple answer then to the simple question
provided by the ecologists is that the growth of cities
can be seen as an adaptation to environmental change,
either by the city itself as a total "organism" or by
various groupings or "constellations" within the city.
The elaboration of this simple theme into the sophisti-
cated theory of the Chicago School or the complex stati-
stical studies of the neo-classicists does not hide a

strong element of environmental determinism.

THE IMPORTANCE OF SPACE

Space was of central importance to the Chicago
School, led by R.E. Park and E.W. Burgess. Competition,
the b;sic process of the city, was for the scarce resource
of spece. The socio-spatial structure depended upon the
‘ability of groups or individuals to obtain scarce space

within the city. City space was a continual restraint

5 g £



and was the environment in which human organisms worked.
The debt to plant ecology is clear. It was vital for a

plant to obtain a patch of soil in an ecological habitat

and it struggles with other plants to obtain sufficient

cspace. However since plants depend upon each other for

survival as much as upon the physical habitat in which

they grow, co-operative competition for space is involved.
Similarly, space within a city is necessary for a city
"organism" to exist, whether it sells clothes, produces
motor cars or provides educational instruction. It
struggles with other organisms to obtain space but again,
becuase of the interdependence of the organisms, it is a
co-operative struggle where the relationships are "symbiotic".
(PARK, 19%6). This unplanned, symbiotic competition took
place at a biotic level according to Park. As already
suggested, in reality competition is a social process and
takes place in the economic market.2
Given the neglect by ecologists of the "biotic
level" of their prophet, as regards competition, classical
ecology relies heavily on Ricardo's theory of economic rent
(RICARDO, 1817). Simply stated his idea was the price
economic activities were prepared to pay for a particular

site varied with their ability to benefit from the

location of that site. This price or economic rent is

12,




calculated by assessing the net profit possible from
utilization of the site after production costs and move-
ment costs had been taken into account. Some types of
land use therefore are at an advantage in the competition

for the most favourable sites because they can afford to

pay a higher economic rent as the ensuing profits would

be higher.
In terms of the city, the most favourable sites

are those which are most accessible and the most accessible

sites are those which are nearest the city centre. It is
at this point that the importance of space becomes apparent.
Since the city is essentially a system which depends upon
movement and interaction between its highly specialized
parts, the tax of space is the effort of overcoming
distance in making these movements and contacts. The
input of effort required varies, dependent upon location
in relation to the centre where contact is most easy.
Certain places are more accessible to the centre than
others and it can be said that accessibility declines at
a roughly constant rate from the centre in all directions.
The land use pattern is said to be controlled by this
gradient of accessibility which creates certain places
more favourable for investment than others and brings the

competition, associated with economic rent, into play. The

3.,



land uses which can make "the highest and best use" of

the most accessible areas tend to occupy them in the face
of competition as they are willing to pay the high rent
concommitant with high accessibility. According to their
ability therefore to profit from accessibility, the
various land uses become arranged around the centre of

the city. At one end of the land use spectrum are commer-

cial uses of land which pay the highest economic rent; at

the other, residential land uses which pay the lowest

economic rent. Homer Hoyt has been a leading writer on

land values in the United States and strongly emphasises

their explanatory value in assessing past and future
growth of cities. [HO¥T, 1933].0

Here then was a basic economic concept which was
used, explicitly or impiicitly, by the ecologists to
produce static descriptions of the city and to construct
the dynamic processes of change. Following Von Thinen's
use of economic rent to develop his model of agricultural
land use around cities, Burgess applied much the same
principle within the city. His concentric zone model needs
little elaboration except to emphasise the principle
underlying it. The land use arrangement, with the CBD at
the centre and other land uses ranged around it, indicates
an economic core and a residential skin explainable only

in terms of economic rent and economic competition. The

14.



processes which create the land use patterns also rely on

this principle. Segregation and specialization occur

when individuals or organizations are sorted according

to their ability to pay for urban space. Dominant

individuals are those best able to compete for scarce

space resources. lInvasion is the product of one type of
category being able to pay more for urban space than

others. Succession occurs when such categories have

taken over a zone or a "natural area".

Using some of these concepts, the human ecologists

at Chicago studied some of the effects of "disorganization"
in the zone of transition caused by the invasion of
business and commerce. The analyses of the slum, the
hobo, the ghetto are still relevant and vivid ethnography.’
However, as has already been suggested, these studies are
somewhat remote from some of the theoretical principles
in ecology and in fact represent an interesting and
significant sociological gloss on a basically economic
concept.

Perhaps McKenzie most nearly recognizes the

importance of the economic element in ecology as he

suggests that the difference between economics and ecology

was "mainly in the direction of attention" (McKENZIE,

1926, p. 141). The basic ecological process by which

5.



the city changes and grows described in the 20's and 30's

springs essentially from the differential ability of
various land users in the city to compete in the market
for space as a scarce resource. Without this concept,
classical ecology becomes little more than descriptive
social geography or social reporting. The ecological city
is the economic city. ZEcological man is strikingly
similar to economic man, and ecological competition means
little more than the market. Surprisingly, the environ-
mental factors which change the competitive power of
various groups and the socio-spatial structure of the city
were not extensively examined by the classical ecologists.
This had to await their successors and the ecological

complex.

THE ECOLOGICAL COMPLEX

Classical ecology had been criticised for its
emphasis on spatial patterns, for its determinism and for
its theoretical insistence on the two levels in society.
Neo-classical ecologists certainly disowned the "split-
level" society and tried to move away from the spatial
bias. However, the environmental determinism remained
and in fact was made more explicit and pronounced. Human

ecology in the 50's was concerned with "the functional

16.




organization of a population in process of achieving and
maintaining an adaptation to its environment" (DUNCAN AND
SCHNORE, 1959, p. 145). The population consisted of

"aggregated individuals" between which there emerged "an

organization of interdependencies which constitute the

population a coherent and functional entity" or the

community in the city. The particular organization of
these aggregates observable in a city results from "an

inescapable compulsion to adjust" to changes in the

environment. The organization of aggregates however

should not only include their spatial arrangement within

the city: perhaps more important were social stratifi-
) cation, bureaucracy and the division of labour, changes
in which were important responses to the ecological
environment. (HAWLEY, 1944).

The environment which occasioned these responses
was "the ecological complex". This complex is indeed
complex! It involves not only the physical environment
as such,which is external to the city but also elements
of the city itself. Which are the dependent and indepen-
dent variables in the relationship between the ecological
complex and the organization of city life is difficult to
disentangle. In essence, the complex defined by Duncan
and Schnore differs little from the environmental factors

mentioned by both Park and McKenzie:? it consists of the

b i



population, environment, technology, and the organisation
of the aggregates itself. A change in the birth rate, or
in transport technology for instance would produce auto-
matic responses in the way the urban community organized
itself. This response might involve a physical expansion
of the city as occurred with the development of cheap
private transport, changes in social segregation, the
growth of large-scale bureaucracies or changes in the
division of labour by the creation of new occupational
groups. Furthermore, competition, while recognised clearly
as a social process, was not given such a prominent place
in the theoretical statements of the new ecologists:
"competiftion is not the pivotal conception of ecology:
in fact, it is possible to describe the subject without
even an allusion to competition". (HAWLEY, 1944, p. 401).
However, closer examination of the empirical
work of the neo-classical ecologists shows them clearly
to be in the classical tradition: only the spatial
organization of theéwrban community was seriously studied
and reliance was placed on economic competition for scarce
urban space as a basic process ig the formulation of them.
One group of empirical studies, while clearly more sophis-
ticated statistically than earlier work (largely one

presumes due to improvements in the census data) concen-
trates on the spatial segregation of the urban population,

18.



and giwes a spatial dimension to social stratification

within the city.6 In these studies there is little

attempt to explain how or why the patterns of residential

segregation described have emerged. Only Robson in his

study of Sunderland, suggests clear processes at work.

He suggests that the growth of Sunderland was dominated
by two forces: +the attraction of the CBD and the repulsion
of the industrial areas along the river, besides "a host
of other factors" (ROBSON, 1966). In default of explana-
tion, we can only assume that the emphasis on spatial
segregation assumes a similar conceptual framework to
earlier studies, namely, economic competition for land
resources in the city. Indeed Hawley himself, the main
exponent of the new ecology, states this explicitly, and
in contradiction to his remark quoted earlier: "the dis-
tribution of interrelated activities over the area
comprised by the community is controlled in the main by
the friction of space and the character of competition,
the effects of the latter expressing themselves as rental
charges on land" (HAWLEY, 1950, p. 264). Not surprisingly
then the study of land values in the city provides a
second set of empirical studies.7 Similarly, ecological
studies of the growth of suburbs (SCHNORE, 1957) and the
expansion of the city into the rural fringe (MARTIN, 1958)

19.



imply that the basic process was technological, demo-
graphic and organizational change in the city making
itself felt through increasing demand for land for specific
urban purposes in rural areas surrounding the city.

For the classical ecologists therefore, city
growth either physically or in its internal organization,
was a direct response to changes in the impersonal environ-
ment. Definitions of the environment vary considerably,
but demographic and technological change seemed to be most

significant. The changes occurred through the process of

economic competition for the scarce resources of land

which could be used for various urban purposes. The
market then was set squarely as the basic mechanism.

The response was enforced: the city or parts of it had no
choice but to adjust and to adjust in the direction
indicated by the particular force to which they were
responding. It was this element of determinism which

occasioned the first significant modification to the

ecological approach to the city.

CULTURE: THE INTERVENING VARIABLE
Ecologists who tried to apply Burgess's Concen-
tric Zone model of urban growth to cities other than

Chicago in the United States soon found that, in its

totality, it did not fit the facts they observed. After

20.



his study of New Haven, Davie observed that "there is no

universal pattern, not even an ideal type" (DAVIE, 1938,

p. 161). However, ecology had to await Walter Firey's

analysis of another New England city, Boston, before a
new conceptual framework was to emerge (FIREY, 1947).
Firey noted that the existence of Beacon Hill in Boston
as a high class residentigl area close to the centre of

the city and a lower class Italian neighbourhood in North

End suggested processes which defied a strictly economic
analysis. If the principles of economic rent had applied,
Beacon Hill would have been invaded by departmental stores
or offices. As it was, the high class resid ents were
willing to pay high rents and to resist encroachment by
non-residential uses, and had been successful. Similarly,
in North End, there was little outward movement by Italians
whose economic position was such that they could either
have afforded higher living standards elsewhere or could
have improved their life chances by emigration to other
parts. However, they chose to stay and live in dilapidated
conditions in order to remain part of the Italian community:
emigration would mean repudiating that community. Firey
concluded that space was not being used at its "highest

and best use" and thus must have an attribute other than

"an impeditive and cost-producing one". Space, he suggested,



had another important attribute: certain spatial areas

were seen as symbols for prevailing, non-economic cultural

values. The most obvious of such "spaces" are churches,
art galleries and parks in the centre of cities whose
economic returns are minimal or non-existent in areas of
high land values.

The importance of "culture" in the spatial
arrangement of population and land uses in the city become
increasingly evident to the cultural ecologists. "Culture"
was defined as "a system of ideas shared by at least
several individuals to give interpretive significance to
human behaviour and objects" (WILLHEIM, 1962). The "object"
in question for the cultural ecologist was city space and
"a system of ideas" involved values in groups of the
population of the city concerning its use. Furthermore,
the.fact that there could be more than one set of values
about the development of urban land meant that men had a
clear choice: "human volition", the absence of which was
so prominent in classical ecology, could now play a
prominent part. The mse of urban space was not determined
by environmental forces directly but was dependent on
which walue system was adopted. These sets of values
were seen as the intervening variable between the environ-

ment and the eity's adjustment to it. In the theoretical
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statements however, culture becomes more than values as

guch, and includes knowledge and organization as well.
Culture in this all-inclusive sense becomes the selector
and filter of environmental change: thus cultural
ecology becomes "the study of relationships between
cultural patterns and environmental conditions" (FORDE,
1949, p. 464).

One of the best empirical studies by a cultural
ecologist is Willhelm's study of the zoning process in

8 He suggests that the process making for

Austin, Texas.
land use changes is not so much competition between
individuals for urban space either in the market or at

the biotic level, but more a clash of different value
systems concerning the use of land. He isolates two as
being especially important: economic values which involve
bowing to the inevitability of impersonal economic forces
within the city, allowing a property to be utilized
according to the dictates of the market. DBusinessmen,

especially real estate firms, held these values. Secondly,

there were protective values which aimed at maintaining

the existing land use pattern, especially in residential
areas, against any encroachment by commercial or industrial
uses which would "lower the tone of the area" or the value

of residential property. Individual householders and
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residents' associations were the main proponents of this
view. These value systems emerged from examining the
attitudes and decisions of appellants, defendants and
decision-makers in the process of obtaining zoning changes.
The members of the Planning Commission had much the same
goal in mind in deciding on épplications for zoning
changes: they all indicated that the land use pattern
must be such as "to benefit the public and people who live
in the city" and "to foster the health, welfare and
safety of the community"”. The very vagueness of this goal
however allows a range of alternative choices as means of
attaining it and this results in a series of competing
value orientations within the Commission itself. The
development of the city thus depends on which of these

two dominant value systems is successful.

ECOLOGY AS A VALUE SYSTEM

The importance of wvalues in the growth of cities
became particularly clear when a historical dimension to
city growth was added and when studies of urban expansion
were undertaken in countries other than the United States.
It is significant that the first serious challenge to the
Chicago School should result from studies of old New

England cities, which were founded in the seventeenth
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century and have had a continuous history of growth since
that time. Their initial development in 'pre-industrial'
times in the United States contrasts sharply with Chicago
and other Mid-West cities where growth occurred almost

entirely in the nineteenth and twentieth centuries under

the impetus of modern industrial change. Not unnaturally,

given the city which was the classical ecologists' labor-

atory, the historical dimension had been neglected and

this was to prove a serious omission. Many cities,
especially in Europe and Asia, were historical cross-
sections of a number of distinct historical periods between
which cultural values, not just about the use of land but

the organization of society as a whole, were significantly

different. Their physical form and socio-spatial arrange-
ments are an amalgam of parts, each created at different
periods in the past. Similarly, ecological studies in
other countries emphasised this historical dimension
(since many of them were much older then Chicago) and
indicated the wide range of cultural values which exists
in the contemporary world and which shapes the form of
cities.

Three examples will illustrate the cultural
ethnocentricity of the Chicago School. Caplow shows that

in Guatemala City, there are considerably different
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spatial patterns compared with those indicated by Burgess

in Chicago. (CAPLOW, 1949). The centre of the city was

dominated by the plaza, the cathedral and the palacio
rather than by departmental stores or financial institu-
tions. The upper classes lived close the the central
plaza rather than in the outer suburbs, and social organ-
ization characteristic of the zone of transition was found
in lower class areas on the outskirts of the town. The
city was not in functionally linked concentric zones or
in sectors organized about and dependent on the commercial
core, but in a number of barrios each with its own plaza,
forming a number of sub-cities within the larger city.
Caplow suggests that these spatial arrangements are due
largely to the influence of Spanish colonial rule in
planning the cities' growth in the seventeenth and eight-
eenth century and to the existence within the c¢city of
rural values concerning the use of land. The possession
of land was a mark of high social status and very little
was sold on the open market. The form of the}city, s0
clear still today, was a response to the function of the
city as defined by the Spanish in colonial times: it was
not primarily a centre for industrial production and
éommercial exchange but an administrative and religious

centre for the colonial rulers. The particular socio-

26.




spatial arrangements of Guatemala City are "determined
in part by conscious planning and in part by the pressure
of custom, rather than by the exigencies of the land
market". While Guatemala City during Spanish rule was
in part shaped by the market, the market reflected
different values as regards the use of land than the
market in the United States in the nineteenth and twen-
tieth centuries.

Secondly, Kuper's study of Durban illustrates
other processes and values at work in shaping the city and
its social organization. The policy of apartheid is
enshrined in government regulations concerning the location
of different ethnic groups within Durban, as wit hin most
cities in South Africa. The population is divided into
ethnic groupings - European, Indian, Coloured: members
of these ethnic groups can only purchase land and buildings
in areas set aside for the ethnic group to which they
belong. The use of urban space according to North
American ecological "forces" was subordinated to a strict
system of racial zoning: the city council "laid strong
emphasis on the avoidance of interracial contact, and
indeed extended this principle well beyond the legal
requirements . . . The insistence on effective, preferably

natural, barriers between residential areas, and on
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direct access to place of work, imposed the main outlines

of a radial plan . . ." (KUPER, et. al., 1958, p. 184).

The processes and patterns of city growth in South Africa

cannot be understood except in the context afforded by
the racial policies of the society as a whole.

Lastly, Musil's study of the development of
Prague during the twenty years after 1945 shows the
startling effects of strong state control in the new
socialist state of Czechoslovakia (MUSIL, 1968). The
segregation of the population into a concentric zone
pattern, so evident in pre-war Prague, gave way to a
growing homogeneity within the city. ZEcological differen-
tials between one part of the city and another quite
quickly began to disappear. There was less differentia-
tion in 1955 between different parts of the city in
respect of age, fertility, household size, marital status
and occupational grouping. This he suggests was due
firstly to the powers in the hands of the central govern-
ment to direct industry and employment generally. Prague's
population was not allowed to grow and the in-migration
of young people almost stopped in the first two post-war
decades. The zone of transition became much less pro-
nounced as a result. Secondly, since there was not a
market in urban land, land values and rents do not act as

a social sorter of the populafion and there is no
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relationship between quality and location of residence,
and ability to pay. The state heavily subsidized housing
and introduced bureaucratic rules to replace market rules
in its allocation. As a result of these policies, there
are "socially mixed neighbourhoods or districts, and an
almost complete disappearance of the social status of
some areas of the city . . ." (MUSIL, 1968, p. 258).

These three studies have been chosen and examined
in some details for two reasons: firstly, because they
illustrate that the development of the city depends upon
its cultural context. Theccultural context of Guatemala
during the Spanish colonial rule in the seventeenth and
eighteenth century, in apartheid South-Africa today, in
socialist Czechoslovakia in the two post-war decades and
in the United States during the growth of Chicago were
different and thus produced different ecological patterns
and processes. The cultural context which the classical
ecologistssought to incorporate into their theory as
impersonal environmental forces working through biotic
and economic competition was in reality an ideological
predisposition to allow .. urban land to be developed
according to the dictates of the market: "The conception
of laisser-faire was built into the ecological image"

(GREER, 1962, p. 21 ). Classical ecology was a reflection
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of the dominant cultural valueé concerning the organ-

ization of society in the United States. The market
philosophy allowed cities to develop through the unfettered
personal initiative of individuals acting as freely as

possible within the market. Thus land was allocated

according to the ability of individuals to use and pay

for it i.e. economic rent. Classical ecologists were
unaware that they held "a particular social value system
that appears to dominate land-use development in our
society at the present time" (WILLHELM, 1962, p. 216).
However, even though they failed to see the particular
cultural content within which they worked, they could not
avoid incorporating its basic element, economic competition
and the market, into their ecological framework.

Secondly, these studies show the specific
importance of government action. Park, in 1927, could
state that, notwithstanding the city plan, the city
authorities "cannot fix land values, and we leave to
private enterprise for the most part the task of deter-
mining the city's limits and the location of its resi-
dential and industrial districts. DPersonal tastes and
convenience, vocational and economic interests, infallibly
lead to a tendency to segregate and thus to classify the
populations of great cities. In this way, the city

acquires an organization and distribution of population
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which is neither designed nor controlled". (PARK, 1925,

p. 5). It is clear from the ecological studies mentioned

that it was government action in trying to design and to
control the city which gave them something of their
characteristic form. Government action in affecting the

development of cities takes a number of forms. Control

over the activities of private institutions is perhaps
most widespread. Less common, but more important, are
positive government measures in undertaking land develop-
ment. The criteria used in decision-making about such
developments are often non-economic. ILondon itself affords
many examples. For instance, using Burgess' framework, it
is clear that zoning regulations severely limit the
invasion of the zone of transition by the CBD, which was
seen as such a problem in 1900. Parts of the "zone" have
become stable through the building of local authority
estates and as a result, parts have become more like the
zone of working men's homes. The pressure for rented
accommodation and the lodging house character of the zone
of transition has thus been shifted further out, into
boroughs such as Enfield. (ENFIELD STUDY, 1968). The
significance of government action based often, though
certainly not necessarily, on non-economic, non-market

criteria will be discussed more fully later.
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THE ECOLOGICAL HERITAGE
Any approach to the growth of cities then must

examine the total cultural context in which it occurs, as

the values of the society have a significant effect on the
processes of expansion and the patterns that result. The
cultural ethnocentricity of the Chicago School has long
been attacked as its greatest weakness: in fact, para-

doxically perhaps, it is also its greatest strength.

Chicago was a city the basic function of which

was to organize as efficiently as possible the production

of goods and services. It was primarily an economic unit
whose raison d'etre sprang from modern industrialization:
its internal spatial and social organization was a response
to the vast social ripples industrialization produced.

The city itself was the creation of modern industrial
production and it was the effects of the new industrial
system on urban patterns and processes that Park and his
colleagues were studying. All societies, regardless of
their cultural attributes, which have undergone industrial
growth in the last two centuries, have also had an increa-
sing proportion of their population living in urban areas.
The imperatives of industrialization are such that they
can rarely be denied. One requirement is large numbers

of people living in large urban agglomerations. It is
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upon this basic proposition that Reissman based his
theoretical discussion of urbanization which clearly
draws heavily on convergence theory. (REISSMAN, 1964).

The development of an urban industrial society, he

suggests, whether in Europe 100 years ago or in Africa

today, involves certain demands which society has to face.

The ways of meeting these demands in old Europe or new

Africa appear very similar. There are four basic compon-
ents in urbanization - the emergence of a middle class,
industrialization, nationalism - and urban growth.

"The industrial city, whether built or rebuilt,
seems to have been very much the creation of
economic demands, at least in the beginning

o « « With the rise of the factory . . .

there was the need for many people to be in
the city and to remain there more or less
permanently. Even the cities in the West

that were great before industrialization,

had to be refashioned to fit the newer demands
of an industrial society". (REISSMAN, 1964,
pp. 171-2).

This doesn't only apply to old Western cities.
Caplow stresses that Guatemala City is taking a form
typical of many American cities - the commercial and

barrios

business areas are becoming more concentrated, the/system
is breaking down and high class residential suburbs are
springing up on the outskirts of the city. (CAPLOW,
1949, p. 132). Industrialization then, used in its

broadest sense to include new transportation technology,
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seems to be associated, not only with urban growth as such,
but with particular characteristics of urban organization,
most usually observed in the socio-spatial arrangements
by the ecologists, but extended by Reissman to the wider
industrial society. Therefore, through concentrating
their studies on the growth of cities in North America,
expanding under the impact of industrialization, the
classical ecologists were studying a social process with
world-wide significance.

However, while industrialization is invariably

accompanied by urban growth and by a distinctive social

impact upon the population, the organizational means the

society adopts for dealing with the consequences of
industrialization can be different. This is where the
insistence of the cultural ecologists on the cultural
context is important. Man has choice, depending on his
particular values, in response. Firstly, it can be argued
that he can decide whether to industrialize or not.
Perhaps more important is the nature of his response.

In much of the Western world, an economic and social
system for prodducing and distributing the wealth of the
new economic order hgs developed, which relies largely on
the market and economic competition. In other parts,

other systems have grown up, especially the system of
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state control in socialist countries. Quite new forms of

societal organization might well develop in the new

nations in Latin America, Africa and Asia. Even Schnore,

a long-standing ecological determinist, has suggested that
the new nations have a choice between capitalism and
communism as ways of dealing with industrialization.
(SCHNORE, 1961). This differentiation between societies
is paralleled by conflicts within societies concerning
the principles of societal organization. As we have
already noted, different systems produce different social
and physical forms in the city. Musil pointed out the
changes which occurred in Prague under state control. It
is perhaps significant to note that he adds that "market
elements" and the growing importance of "economic factors”
as opposed to social factors, are returning and that "there
is no doubt that they will result in new social differen-
tiation in the districts of Pragueﬁ (MUSIL, 1968, p. 259).
Whether this movement towards the market and
economic factors in Czechoslovakia and many other Eastern
European States is a "free" choice of the society or a
response determined hy the inexorable development of a
modern industrial society is too wide an issue to be

discussed here. It could be argued that modern indus-

trialism requires and produces an "optimal" social value
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system which will bring about its most rapid development
and that system is the market and economic competition.
Suffice it to say that the growth of cities and their
organization can be greatly affected by the social value
system of the society in which growth takes place. The
Chicago ecologists were examining the growth of cities in
a society which had devised a system of economic competition
and the market mechanism and in which economic values were
predominant. It is because urban growth is now taking
place in many societies which have "adopted" the same or
similar systems that the work of the ecologist is valuable.
We can agree with Theodorsen when he suggests that "its
(classical ecology) principle may be regarded as an
essentially valid analysis of at least a certain cultural
value-context - the context of large industrialized
communities in which economic values are predominant.

This is certainly an important type of community in the
world today. Indications are that it may become more
important as industrialization spreads". (THEODORSEN,
1961, p. 134).

The ecologisal perspective sees the development
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of cities as a response to "envirommental" factors in all

their multivarious forms and suggests that the adaptation

of the city can best be seen in the socio-spatial arrange-

ments which result. The Chicago School, correctly in the
circumstances, emphasised implicitly the importance of the

market and economic competition as the means by which the

adaptation took place. The importance of the market and
economic competition in modern industrial society in the
West, was made explicit by the cultural ecologists who
insisted that the culture of a society which was responding
to environmental change was an important intervening
variable and had significant repercussions on the patterns
and processes of adaptation. They further pointed out that
the cultural context consisted not only of one basic value
system (e.g. economic values in the United States) but a
number of value systems; the final form which the city
takes depends upon which system was adopted.

However, at this point ecology leaves unanswered
a number of important questions. Given the importance of
different values in society and their effects on the use
of urban land, how is one value system adopted and another
rejected in any particular city or site? Does the exis-
tence of different value systems produce conflicts and if

so, how are these conflicts resolved? Is not the basic
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process at work in shaping the development of cities the
periodic articulation and resolution of such conflicts?

The isolation of different value systems as regards
land-use is meaningless ﬁnless there is some understanding
of how these value positions arose historically, what is
the connection with the values held in the wider society
and, perhaps most important of all, what is the distri-
bution of power amongst groups who adhere to them. Values,
without groups who hold them and power to pursue them, are
rather empty as explanatory tools. It is this aspect of
urban growth which ecologists neglect: Dbecause of the
strong element of determinism in all ecological approaches,
factors such as the differential distribution of power
between groups in a society are disregarded.

Urban growth is the product of conflict between
groups in society which hold different values and who
possess different power resources with which to pursue
their ends. Chapter 2 examines the question of conflict

and power in the development of cities.
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CHAPTER 1: Footnotes

1. The impetus for examining urban growth came however
not only from an academic interest in what appeared
to be a dominant characteristic of contemporary

| society, but also from strong ideological views

on the effects of the growth of cities on "the
American way of life". Cities were the stage for
rapid social change. Rural depopulation on a large
scale was accompanied by the concentration of popu-
lation at high densities in the industrial cities,
especially in the North East and the Mid West. These
changes emphasised the strong aversion in America to
the city, its size and its problems, an aversion
which had its roots deep in American philosophical
thought (WHITE, 1962). Scholarly investigation of
urban growth then had more than a purely academic
component: a second element involved basic questions
about "the good life" and the fear that the cities
were destroying it.

2. One important element in Park's theoretical approach
to the city was his distinction between two levels
in society. First, there was the "biotic" level
where relationships were symbio¥ic i.e. characterized
by competitive co-operation in an instinctive,
unconscious struggle to survive. Second, there was
a "cultural" level which supplements the biotic level
and is less important in shaping the organization of
society. This level is characterized by "communication
and consensus". Conflict and competition are res-
tricted, more or less, by the "conventions, under-
standings and laws" which are the basis of the economic,
political and moral superstructure. [PARK, 1936]

3. Stone quotes average auction prices in Britain 1960-62
to illustrate this also. ILand for commercial uses
was sold for £25,000/acre on the average, whereas
land for residential use sold for only £5,000/acre
on the average (STONE, 1965). The relationship
therefore is that location in respect to the city
centre controls economic rent and economic rent

" controls the land use. This bare outline was

elaborated at great length by land-use economists
in the 1920, especially Haig, Radcliff and Chamberlain.
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4.

See for example, Anderson, N., The Hobo, University
of Chicago Press, 1923%; Zorbaugh, H., The Gold Coast

and the Slum, University of Chicago Press, 1929;
Wirth, L., The Ghetto, University of Chicago Press,
1928.

Park, for instance, suggests that the "elements" of
the human community are (13 population (2) artifacts
[technological culturel (3) custom and beliefs [non-
material culture] (4) natural resources [PARK, 19%6]

See for example, Duncan 0.D. and Duncan, B., Residen-
tial Distribution and Occupational Stratificationmn,
American Journal of Sociology, Vol. LX, 1955, pp.
493-50%; Schmid, C.F. et al., The Ecology of the
American City; Further Comparison and Validation

of Generalizations, American Sociological Review,
Vol. XXIII, 1958, pp. 392-401; Collinson, P.,

Occupation, Education and Housing in an English

City, American Journgl of Sociology, Vol. LXV, 1960,
pp. 588-599.

W
See, for example, Danseream, H.K., Some Implications
of Modern Highways for Community Ecology IN Theor-
dorsen, G.A., Studies in Human Ecology, Harper and
Row 196l1; Hawley, A.H., Land Values in Okayama,
Japan, 1940 and 1962, American Journal of Sociology,
Vol. IX, 1955, p. 487; Knos, D.S., Land Values 1n
Topeka, Kansas, Centre for Research in Business,
University of Kansas Press, 1962.

An early and eminent British study in this field

was Jones, E., A Social Geography of Belfast, Oxford
University Press, 1960 Lreprint §§66: London

Microfilms].
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CHAPTER 2 URBAN, GROWTH: THE CONPLICT CONTEXT

INTRODUCTION

A central feature of any conflict is dissensus
among those involved. The interests of the individuals
‘or'organizations who are in conflict are defined by
themselves as being opposed. If this was not so,
conflict would not arise. Classical ecology was in
part rejected as an approach to urban growth because it
assumed a consensus among groups within the city about
the values governing the devel&pment of the city. It
was assumed that all accepted that land should be used
according to the dictates of the free market and ecdnomic
values. For them, given this single core wvalue system,
certain patterned and recurrent processes created a
functionally integrated city. Each organization, each
natural area, each concentric zone had a clearly defined
part to play, similar to the organs of the body, in
maintaining the city as an effectively functioning
organism.

However, the cultural ecologists themselves
discovered, even in the United States where economic
values are widely believed to be dominant, that there
was no consensus about the use of land. Different
groups held different values which in turn were based

on different interests. The shopkeeper and the house-
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holder, the church and the government department

certainly did not in reality share a common value

system as to how the city should change and grow, and,

in light of ecological determinism, this is not too
obvious a point to be made explicitly. Conflict between
such groups is ever-present and the basic process in city
growth is the creation and resolution of ift. Individuals
and groups are not prepared to accept, as the eéologists
assumed, the inevitability of change dictated by impersonal
ecological forces. The development of a housing estate,
for example in any town or village in the London
Metropolitan Region is clearly in the interests of

certain groups or organizations, especially those directly
concerned with the development, such as the landowner who
wants to sell his land, the developer who wants to develop;
or the potential householder who wants to buy. Just as
clearly however, it might well be against the interestsof
other groups and organizations, such as other local land-
owners whose crops might be threatened by the new popula-
tion, local residents whose homes may fall in value or
local preservation groups which consider that the estate
will destroy Tocal tamenity!. The outcome of this
conflict is not at all inevitable, nor does it rely on

non-social processes.

It cannot, however, be assumed that the conflict
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of interests concerning the development of a particular
city or a particular site spring from the specific local
context. Clearly, the local context, especially the
history of the city's or area's development and particularly
the local distribution of power, will be of great signifi-
cance. But just as important is the general context in
which the struggle takes place, and which is the product

of conflicts in the wider society. This is the case not
only with land development for residential purposes, but

for any study concerned with a specific case. The study

of industrial unrest, for instance, in a particular

factory would be unwise to concentrate solely on the local

origins of the conflict such as the history of labour
relations in that factory, the personalities of key
individuals involved, or the working conditions in the
factory. It would also be necessary to examine the
history of labour relations in the industry as a whole and
to discover those factors from the societal level which
had an effect on the specific case being studied.

Conflicts involved in residential development in
the London Region then require both a national and a
local perspective in order to be fully understood. The
range of interests surrounding the development of land
for housing, as indicated earlier,,is large: the

metropolitan region is characterized by complexity rather
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than simplicity. There are many cross—cutting conflicts
of interest which change both from time to time and from
place to place. It is more thandifficult to assign to

any group or organization a set of values and interests
which will be consistent in time and space. All that will
be attempted here is to try to isolate some of the gore

significant and consistent.

MARKET AND PLAN

The impact of industrialisation does not require
a determined and specific societal response either in terms
of the values of that society or in the means of
societal organization. Different societies at different
periods have devised varying systems of organization.
In the late nineteenth and ezrly twentieth century in the
United States, the free market, competition and economic
values were paramount; in post-war Czechoslovakia,, state
systems involved were concerned with the production and
distribution of societal resources. Some societies rely
on private ownership and parliamentary institutiohs in the
economic and political spheres: still others on state
ownership of reséurces and a totalitarian party system to
achieve the same. It has been possible to distinguish
two major types of system, which can be described as
the market and the plan, the former with an emphasis on

private ownership and private enterprise; the latter on

public ownership and public enterprise. While ideal types of
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these two systems can be constructed, in reality they
cannot be seen anywhere. Most societies have developed
a complex combination of both. The particular balance
at any one time within a particular society is the product
of an on-going historical process of change, and the
history of Britain since 1945 is apt testimony of this.
The balance depends upon shifts in power between groups
in society who conceive of their interests being favoured
or otherwise by particular combinations of the market and
the plan components. These interests both define and
are defined by the values or ideology of those groups,
which is often a part of the political expression of
their interests. It is this conflict between the market
and plan system which provides the major societal context
for residential expansion in Britain.

Historically the conflict between the market and
the plan originated in the nineteenth century in Britain
and took the form of resentment of state interference in
the free workings of the market and control over or
substitution of market institutions by the state: it is
in this resentment that the conflict lies. "Interference"
is a value-loaded word and certainly implies~action by
the state which is detrimental. Indeed, the fact that
state action today is still couched in these terms

suggests the continuing strength of the market ideology,

if not the market system.
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State "interference" also implies, correctly, that
the market system was in operation and preceded any
significant action by the state. The Industrial and
French Revolutions brought about major changes in the
economic and political order both in Britain and on the
Continent. (NISBET, 1967) Medieval corporatism and
authority cracked under their impact; the communalism of
societal organization and the constraining, semi=feudal.
bonds of custom and sentiment gave way to "individual
liberty in the sense of freedom to privately appropriate
the means of production." (WEBB, 1889) Such liberty
was seen as a "necessity" if the opportunities for
increased wealth offered by the technological innovations
of the Induétrial Revolution were to be grasped.
Traditional institutional order slowly broke down and a
new one was constructed in which the individual became the
basic unit of society: the church, the guild, the village
became secondary. The private individual pursuing his own
self-defined interest in free competition with his fellows,
unfettered by traditidnal ties became the basis for
classical economics, philosophic individualism and utili-
tarian liberalism and also a dominating feature of the
market system.

In land development, it was the private developer
himself who assumed any responsibility for "the public

welfare" both by regulating construction and design and
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by attempting to provide for the urban proletariat.

Some factory owners were active in founding model villages

for their workers. Whatever their motives(which seemed
to have been a mixture of phiianthropy and self-interest)
their creations such as Saltaire, Bournville and Earswick,

became showpieces of capitalist benevolence. More

common however were covenants attached to building leases
and feus which involved, in theory at least, a comprehen-
sive system of controls aimed at ensuring high standards
in construction and estate design. (CHALKLIN, 1968) The
ducal estates in North London are good examples of
estates which were built within such a framework of
controls. (OLSEN, 1964) Furthermore, the developer
occasionally undertook the provision of a wide range of
amenities,-including inns, markets, parks and gardens, on
their larger developments, as Kellett describes in Glasgow.
(KELLETT, 1961).

However, as the nineteenth century progressed, the
failings of the market system became fairly clear. This
was perhaps most visible in the great indugrial cities
of northern England. None could deny the appalling
physical conditions of the slums in which the new urban
proletariat was living. The large estate was exceptional,
as too was the introduction of and particularly effective
enforcement of high construction and design standards by
ground landlords. While a multitude of small developments

and small builders produced a haphazard and piecemeal
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physical structure, many dwellings, especially in nineteenth
century suburbs, were soundly built with tolerable
environmental standards. In the centre of the large

cities however, standards were not as high and the

familiar detrimental efforts of a shortage of housing

1

in high cost locations soon became evident. Nor was

a system perfect which created such vast inequalities

of wealth and reduced significant proportions of the

population to destitution. It was clear that freedom
for the few meant poverty for the many. A system which
required free choice was unworkable when so many did not
possess the resources with which to choose.

The problems of the slums, as with the model
settlements, aroused both the social conscience and the
self-preserving instincts of the middle class. While
they were concerned with the moral depravity and bad
housing conditions of the working c¢lass, they also saw
the dangers which the primitive or non-existent sanitary
conditions presented, as well as the economic costs
involved in the provision of welfare services and the
loss of labour in the factories. The ghost of 1848
was also of some concern:

"Some measures are urgently called for, as

claims of humanity and justice to great
multitudes of our fellow men and as necessary

not less for the welfare of the poor than
the safety of property and the welfare of

the r1eh".2
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The only means of either controlling the market
or of superceding it altogether was by state action. The
concentration of wealth through the enshrinement of the
principle of private property was considered as unjust
and dangerous to some degree, first by the radicals and
then by the socialists. The intellectual arm of the
Labour Movement, the Fabian Society, adopted as its main
aim "to satisfy the ordinary man, not merely that most of
the existing arrangements of society are fundamentally
defectivesese but also that the main principle of reform
must be the substitution of Collective Ownership and
Control for Individual Private Property in the means of
production." (WEBB, 1908, p. 54) There was great faith
in the power of the state to rehabilitate man and his
institutions.

Tiocal government institutions until the end of the
century, however, were quite inadequate to perform a
positive role. The system was still largely based on
the vestries which were ill-equipped to regulate land
development and even less to take the initiative in
removing slums. These, together with the ad hoc public
bodies such as the Commissions of Sewers, Highway
Boards etc., formed a disorganized and fragmented local
government structure, as Dyos indicates in Camberwell.
(DYOS, 1961) Not surprisingly, fewlocdl government

institutions took advantage of the powers conferred upon
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them by permissive acts of Parliament, to build,

and control. (The fact that costs would be charged

against local rates was also a strong deterrent!) But
by the end of the century, local government structure
became considerably rationalized and took on much of its
present form, and there was a more realistic hope that
government institutions might perform the role wished upon
them by the Fabians and others. Even so, private
initiative still preceded public powers in land develop-
ment: the 1909 Town and Country Planning Act was built
firmly on the ideas of the Garden City Movement which

was conceived by Howard as a private and profitable affair

However, state action has to be based on quite

different principles from the market. Even though the

market system emphasised the individual, the political
philosophy which supported it paid attention to the
community and to the public interest. It is not surpris-
ing, given the importance of the individual, that the
community represented little more than a collectivity of
them. The public interest, then defined as the maximum
happiness of the maximum number at the minimum cost, was
an emergent property of the workings of the market. The
unconscious unco-ordinated activities of many free
competitive individuals was the best way to achieve it:
competitive self-interest produces communal or social
interest: "the single competitor pursues his own purpose;

he uses his energies for asserting his own interests.
50-
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The competitive struggle is carried on by means of

objective accomplishments, usually yielding a result
which is somehow valuable to a third party. The purely
social interest makes this result into an ultimate goal..
This social interest thus cannot only admit but may even
directly evoke competition." (SIMMEL, 1955, p. T2)

This principle is seen by Dyos to dominate the develop-
ment of Camberwell in the early part of the century at
least: "The conviction was still widespread that most
of the requirements of a suburban community, as of any
other, would be provided by unseen hands. The pursuit
of self-interest was still thought to be the best mandate
for the public welfare." (DYOS, 1961, p. 138)

The proponents of the plan system rejected the
unco-ordination, the unconscious rationality of the
market. If society were to be reconstructed an alterna-
tive means had to be devised: +this was the plan. Here
the public interest was to be made explicit, and distinct
courses of action were to be devised, usually by the
state, for achieving the goals which the public interest
dictated. Individuals had a pre-determined part to play
in the plan and competition thus was reduced to almost
nil. Direction and organization of individuval efforts
by the state was the key to the plan system. (DAHRENDORF,
1968)

It is clear that in Britain the plan system is more
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characteristic of some spheres of activity than others.
Nationalisation of certain key industries is perhaps the

most extreme case of the plan system being adopted. For

the most part, a dual system has evolved in most sectors,

in which the state's role is one of controller of the
market rather than substitution for it. The market
component then acts within certain rules and conditions
laid down by the state. Conflict between market and plan
lies in the possibility that the principles underlying such
rules are seen to be opposed to the interests of the

market institutions which have to act within them.

THE IDEOLOGICAL CONFLICT

State action in laying down rules for the operation
of the market need not necessarily produce conflict. It
will only do so if the rules are based on principles which

clash with those of the market institutions. It can be

suggested that there exists a large element of consensus
about many of the roles of the state. Very few would
argue that the State should not provide services or
products which the market is unable or unwilling to
provide. A private seller would find it impossible to
charge a price for roads, for a defence system or for
street lighting: he would have difficulty in deciding
exactly which consumers should receive the benefit and if

he could do so, how to exclude non-paying consumers from
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receiving benefits. Nor would there be much opposition

to the state's role in regulating competition so that it
is made fairer for consumers and producers: enforcing
minimum standards for goods and services produced by the
private sector is seen as a legitimate role. However,
it has become increasingly clear of late that there is

considerable ideological difference of opinion about the

role of the state and the market in many fields.

The proponents of the market, while recognising
its limitations and assigning a closely defined role for
the state in controlling it, suggest that the balancé
between the market and the plan, private enterprise and
state control has been weighted in favour of the plan,
and wish to see market principles re-introduced into
areas of activity long the monopoly of the state. This
is particularly so in "welfare" activities such as
education, public housing and the medical services. The
Institute of Economic Affairs has been in the vanguard of
this market risorgimento and has waged a campaign which
even its opponents recognise "must be respected for the
quality, consistency and rigour of its approach."
(COLLARD, 1969, p. 3) In the sphere of regional land-use
planning also, the 1ibert§ through free choice which it
is thought the market offers, is proving worthy of serious
attention. The economic and the political market places,
it is suggested, are the most useful means of discovering
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what is required, and, perhaps more significant, what is
the right kind of requirement - the market makes the value
judgment itself: "whether we are considering art museums
or automobiles, the political forum and the market together
provide the sensitive testing instruments for detailing
the amounts, types and guantities of public goods or
private goods that should be supplied." (WEBBER, 1969, p.
292) A gimilar re-definition of the roles of the state
and the market in land-use planning is contained in the
suggestion that planning permission should be auctioned
and sold to the highest bidder. (PENNANCE, 1967)
Criticisms of the plan system in Britain are
numerous and much of it relates to specific cases, but
three inter-related themes emerge. First, individual
liberty has been supressed by the heavy hand of the state,
and it is necessary to preserve liberty for the individual
at all costs. (DAHRENDORF, 1968) Individual liberty is
best achieved through the market. However, the fact that
freedom of choice is possible only for some and at the
expense of others has been recognised by the "New Right",
and state aid to the less-privileged members of society
has become an important appendage to the market philosophy.
In Dahrendorf's terms, the rules of the game devised by the
state must endeavour to make all players of the game equal.

Second, the plan system substitﬁtes bureaucratic decision
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making for the decision of the sovereign consumer or
elector. Can we, it is asked, rely on "the coarse thumb
and finger" of the bureaucrat to mould the good society?

Bureaucratic wisdom, it is suggested, is far inferior to the

collective wisdom of the political and economic market in

deciding on the kind of society that should emerge.

Thirdly, the principle of the plan itself is attacked. The
Plan is based on the assumption that through the application
of human effort a series of actions can be consciously
devised to bring about a desired state of affairs. This
series of actions however is often distinguished because

it is future-oriented: is it possible to devise a scheme

in the present which will bring about the desired result
some time in the future? Opponents of the plan system
suggest this holds an assumption about the future that is
false, namely that there is a strong element of certainty
about the future. The future is uncertain, they suggest,
and if it is so, the plan is a very inflexible instrument
for dealing with it. Hayek puts this view quite clearly:
"the cfitical faet of our lives is that we are not omniscient,
that we have from moment to moment to adjust to new facts
which we have not known before, and that we can therefore
not order our lives according to a preconceived, detailed
plan." (HAYEK, 1967, p. 90) In ideological terms then,
the market/plan conflict is still very significant in
Britain which, historically, has seen initiative passing

more and more to the state and the plan, and away from the
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There is clearly still a meaningful distinction

between market and plan: the values upon which market
proponents comprehend a situation and choose appropriate
courses of action are in conflict with those held by
plan proponents. To what extent is the ideological
conflict today a hangover from a time when the conflict

of interests waw more real? If we accept Marx'!s premise

that ideologies are a reflection of the interests of
different groups, could it not be suggested that while the
interests of groups have changed, there has been a time-
lag as far as the ideologies are concerned? In time they
will change too, to reflect more accurately the new
alignment of interests. This is certainly a conclusion
which can be drawn from Galbraith's analysis of modern
industrial society. (GALBRAITH, 1967) He suggests that
the displacement of entrepreneurial capitalists by the
massive corporation as the major unit of economic production
in many sectors of the economy in the United States has
made redundant the conflict between private enterprise and
state control. The interests of the large bureaucratic
corporation and the state converge on the need for planning
by both; The policies of the state are vital for the new
industrial system. In order that the technologically-
based corporation can function effectively it needs the
state to plan and control a range of activities: it must

regulate aggregate demand; it must maintain a large sector
56.



a large sector of public expenditure so that regulation of

demand can be effective; it must invest in high-cost
technological innovation carried out by the corporation,
and it must provide the trained manpower which the corpor-
ation needs to undertake technological innovation. For
its part, the mature corporation plans "the free" market
out of existence because its control over both capital

and consumer frees it from the uncertainty of the market.
The goals of the corporation are survival and growth not
the maximisation of profits as with the traditional
entrepreneur, The convergence of the interests of state
and corporation means that "there is no sharp line
separating go&ernment from the private firm ... each
‘organigzation is important to the other ... each organization
accepts the other's goals; each adapts the goals of the
other to its own." (GALBRAITH, 1967, p. 314) Has the
market system disappezred and are market institutions
becoming redundant? Are there no clashes of interests

in the relationship between the state and private enterprise?

THE CONFLICT OF INTERESTS

In this chapter, we are concerned with the general
case of conflict between market and plan, but, as has
already been suggested, part of the answer to these
questions lies in the particular circumstances surrounding

the specific case being studied. This aspect will be dealt
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with in Chapter 3 when the relationship between market

and plan in residential expansion in the South-East will
be analysed. However, certain points can be made here
which will qualify Galbraith's statement and suggest some
of the general clashes of interest which are likely between
market and plan institutions.
Some sectors of the British economy are dominated
by a few large companies and competition in these sectors
is replaced by oligopoly or even monopoly. His analysis of
the relationship between the state and the "market" in
these sectors is probably correct and it is thus not
surprising that it was the Federation of British Industries,
being dominated by the large company, that encouraged the
Conservative Government in 1960 to "assess plans and demands
in particular industries for five or even ten years ahead.”
(BRITTAN, 1965, p. 218) Similarly, in the United States,
it has beenm reported that the large corporations are
developing "a widespread faith in the potentialities of and
urgent need for 'big government'" in many spheres of
national 1ife.4
However, many sectors of the economy in Britain are
not dominated by the large company: they are dominated by
the small and medium-sized firm. Most of the service
sectors, which are the growth areas in employment terms,
are in this category. In these sectors, the entrepreneur
rather than the manager/bureaucrat is in control and it is

more likely that the goals of such market institutions
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conform to the traditional model of "pecuniary self-
interest", and operate in a market characterized by
competition rather than oligopoly. The building industry
is a good example and is particularly relevant to our
concern with residential development. The industry is
composed largely of the small firm: 80.8% of the enterprises
in construction in 1963 had less than 10 employees and 99.5
less than 100 employees? The industry is at the opposite
extreme to the new industrial system: it is distinguished
by having not only a large number of small concerns but
also by being technologically backward. It is in such
areas as this that the market system isstill operative and
in which market institutions are likely to feel that they
have much to lose, in terms of personal gain, from state
regulation.

Within such sectors, the market institutions respond
to demand from their consumers, who are exercising "free"
choice among the range of products from a range of producers.

The raison d'etre of the market institution is to satisfy

this demand and if it is not able to do so, and is thus
uncompetitive, it is likely to disappear. Meeting this

demand requires immedizte action; demand makes itself felt

at a point in time and however much the market institution
would like to control the demands of its consumer and to
reduce market uncertainty in the future, it must continually
adjust: the imperative of the market (in an ideal form)

59




requires a narrow time perspective. Plan ingstitutions

however, as already suggested, are often future-oriented.

The plan is devised so as to present a fairly long-term

solution to current problems. Immediate and short-term
considerations, including those of the market institutions,
must sometimes be sacrificed. The plan institution sees
itself as much the custodian of future generations as the

hope of the present.

Secondly, the market is dealing with a narrowly
defined "public", both in terms of the public's require-
ments, and often its spatial distribution. Its require-
ments may concern a particular product or a particular range
of products. The market institution is ndt only meeting
a demand at a particular time, but is meeting a demand which
is limited, precise and specific. The plan institution, on
the other hand, is dealing with a public which is often
varied in its requirements and often spatially much more
widely distributed. It has to meet not a single specific
requirement for a product, but has often to interpret,
define, rank and attempt to satisfy a variety of its
public's requirements. For instance, the plan institution
in regional land use planning has to attempt to assess the
needs of the regional public, a public which is extremely
heterogeneous. An industrialist seeking to meet the
specific demand for a particular product such as bricks,
pipes or confectionery might well be "hindered" by the

plans devised to meet the regional requirement. He might
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be stopped from expanding production altogether, or be
allowed to expand only in certain areas or his workers
might not be able to find houses at appropriate prices in
appropriate locations.

Lastly, it is important to re-emphasise the
different techniques which the market and plan system employ
to achieve societal goals. The market institution, it is
argued, is serving the interests of the community through
its pursuit of self-interest and pecuniary gain. The
public interest is best served by the market institutions
being free to pursue their own, narrow interests, interests
defined solely with reference to maximum pf;fits at minimum
costs for the firm. The plan institution is also concerned
with the public interest, however much cynicism of late has
been attached to planning activities. However, public
interest for them involves a conscious definition of goals
which they believe are vital if the public interest is to be
met. Whereas the market institution can serve the public
interest by defining its policies in terms of its own

interests, the plan institution must formulate its policies

explicitly in terms of its public's interests or its assess-

ment of them. These policies often obstruct the activities
of the market institution. It is not surprising then, as
we have scen, that a major point of criticism of the state
is its inability to explicitly and accurately assess the
public interest. The conflict between the market and the

plan in this respect can be seen, again in the case of land-
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use planning, in this clear statement by a leading

residential developer: "administrators come to see its
(land-use planning's) role as almost a crusade to thwart
the workings of commercialism for the sake of higher things
«es They regard economic and financial considerations at
best with grudging tolerance and at worst, simply an
obstacle to good planning."6

This brief review of the general relationship
between the market and plan system does not do justice to
its complexity. It has concentrated on certain features
which seemed particularly relevant to our study of resi-
dential expansion and has omitted others. It has
emphasised the market in the economic sense, since the
private sector is so important in the prowision of housing.
It has emphasised the state in the plan system as it is
local and national government which is the major plan
institution in this case. It has omitted detailed
discussion of the political market place and of the private
bureaucracy as a major plan institution. Even so, it has
been possible to suggest that the market/plan dichotomy
provides an important cleavage of interests and ideology in
British society. This conflict provides the context for
study of most spheres of national life which incorporate a
market and a plan component. Residential development is
clearly one of these. Not only is it characterized by

small entrepreneurs for the most part, but also by a
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comprehensive system of state controls. It now remains

therefore to examine the development of the dual system in
residential development and discover what forms the

relationship between market and plan takes.

LAND USE CONTROLS AFTER 1945

Brief reference has already been made to the
changing role of government in the nineteenth and early
twentieth century. Government control over land develop-
ment has clearly expanded considerably in many spheres.
The state has progressively become more active as a land
developer in its own right; it now provides housing for
groups of the population formerly catered for by the
private developer and has built and owns a substantial
proportion of the nation's housing stock. Public money
has been invested in a number of new towns around many
of the large conurbations. If the state now caters for
some housing needs, it also restricts the private housing
market by a number of financial regulations. This is
especially effected through the tax system which has
stimulated home-ownership and depressed the private rented
sector. The market also operates within a comprehensive
system of land use controls set up by the 1947 Town and
Country Planning Act and subsequent Acts. All these, and
other aspects of the dual system have been thoroughly
examined in a number of publications.7 It is through
measures aimed at controlling the individualts rights to
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use land, however, that the state has tried'most system-

atically

to arrange urban growth according to

planning principles, and this aspect of the relationship

between market and plan in a general sense will be examined

here.

The 1947 Town and Country Planning Act, modelled

on many of the Barlow and Uthwatt recommendations, seemed

to provide planners with sufficient powers to control and

channel urban growth and to take over the initiating role

in land development from the market.

8

the aim of its supporters in 1947. The basic provisions

of the Act were:

(1)

(i1)

(iii)

private development rights in land were
vested in the state, and permission to
develop land had to be obtained by the

owner from the local authority.

permission or refusal to develop would in
most cases be given in accordance with
development plans for every part of the
country. Responsibility for drawing up
development plans was given to 145 county
and county borough councils, not to the 1441
local authorities which had been responsible
for planning up to that time.

Development plans were subject to central
control by the Minister of Housing and Leecal

Government, whose approval was necessary.
64.
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(iv) Development values in land accrued to

the state not the owner: land values

were frozem in 1947 and a 100% betterment
levy would be charged on increazges in
value after that date. Compensation

for loss of development value would be
paid out of a £300m fund.

(v) Local authorities could purchase land
compulsorily at existing use value |
rather than market value as previously.
(HEAP, 1960).

The provisions of the Act made planning compre-
hensive in the sense thut it covered all parts of the
country, mandatory on the local authorities concernmed, and
did appear to give positive powers of action. Some
element of co-ordination of plamns was possible through
the smaller number of larger authorities involved and
through the fact that thevfinal decision on plans rested
with the Minister. The financial provisions attempted a
"once-and-for-all® solution to the compensation/betterment:
problem, by substituting the plam and the loczl authority
for the market and the landowner in allocating land to 1its
'beét" use,

However, the financial provisions of the Act were
changed during the 1950%s, It was considered by the
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drafters of the Act that public acquisition of development
rights, if not of the freehold, in land, if need be by
compulsion, was the only satisfactory answer to the problem
of comprehensive planning and of securing betterment:
owners who withheld land or put it on the market to secure
maximum profits from its sale were not only profiting from
values created by the community but could also frustrate
plans for the development of an area. However, the 1947
Act, while collecting the whole of any development value,

relied on private sales in the market to bring land into

development. This reliance was ill-founded, as with 100%

of any development value going to the state, there was no

incentive for the seller to sell: he received only existing
use value. Purthermore, it was considered that the £300

million allocated by the central government to the Central

Land Board was not sufficient to meet the size of develop-
ment value lost, especially as claims would be inflated by
those who never seriously considered development. (PARKER
1965, p. 66) Not surprisingly therefore, the Conservatives
abolished the development charges in Acts of 1953 and 1954
and private sales took place in a resurrected market, where
development values went to the seller. However, compulsory
purchase of land by local authorities still took place at
existing use value: this inequality was removed in the 1959
Act when local authorities again had to pay full market

value. As a result of the 1953 and 1954 Acts, speculation
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in land again became a possibility and probably distorted
development plans and local authority planning policies
during the late 50%s and 60's. A free market in land
within the planning system was deplored by some:
"That intention (to preserve a free market in
in land) is a direct contradiction in terms
of the meaning of planning. When we accept
the need for town planning, we reject the
concept of a free market in land. The issue
we are discussing is the problem which arises
when we accept the need for planning, but
still try to apply the principles of a free
marke’c."9
The Land Commission is the latest attempt to collect
betterment in a system which dncorporates a free market.
Unlike its predecessor, the present Labour Government, as
in the case of housing, seems to be more realistic in its
approach to the market sector, as only 40% of the develop-
ment value goes to the state. It is hoped by this means
to provide éenough incentive to keep the market working yet
collect a significant sum as betterment for the community.
While planning became comprehensive in that develop-
ment plans covered the whole of the country after 1947, its
scope on the whole was still limited to physical planning in
the locality. While the county and county borough councils
were a great improvement on the fragmentation of the 20's
and 30's, their concern was still primsrily with the
arrangement of land use, to cater for increases in population
and employment in the years ahead. Furthermore these

essential constituents "are considered for localities with

only a modest regard for the wider area of which the
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locality is a part or of the national economy as a whole."
FLICHFIELD 1967, p. 14) On the whole, local plans are
prepared in isolation from those being prepared in adjacent
areas. However the 1947 Act gave the Minister the job of
seeing that local development plans were compatible with
each other and with the broad lines of policy for which he
was responsible. One problem here was that the Minister
could not cope quickly enough with the mass of detail that
each development plan contained, although the 1968 Act aims

10 A second and more funda-

at remedying this situation.
mental problem is that the original conception of planning
in the 40!'s saw local plans as a physical supplement to
national and regional plans which would control the distri-
bution of population and employment; local plans would

then ensure that the land development that resulted was
ordered "efficiently". However national and regional plans
have on the whole been non-existent.

Attempts to this end have been made through indus-
trial location controls and certain incentives such as
industrial building grants, tax concessions and clearly the
government can influence the distribution of employment and
population radically by its investment in infrastructure.
Action by the central government has never been convincing

or successful: "techniques have been ad hoc pressures on

the decisions of individual firms, and the only criterion
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has been the relief of unemployment." (SELF 1967, p.5)
Encouragement, as a substitute for direction, is of limited
value unless conceived in a rational and compatible frame-
work of national and regional planning. The National Plan
of 1965, while indicating only the broadest outlines of
growth was produced, along with a new department for
national and regional planning and a number of regional
bodies. However, these regional bodies now work in some-
thing of a vacuum with the quiet departure of the National

33 Now, as before

Plan ten months after its launching.
1945, planning at a national level takes place through the
"co-ordination" of five Departments of State: co-ordination

12 Not only is the fragmentation

is not always successful!
of responsibility at national level a problem, but fragmen-
tation at the local level has increcased since 1947,
especially after 1959 when county districts with 60,000
population or more had delegated powers as of right.l3
In theory the county has the final decision in any applica-
tion contravening the development plan, but the possibilities
of both changes in the plan and of conflict between the

local authorities is increased.14 The effectiveness of

the planning system then is reduced by the fragmentation of
responsibility at local and national levels and a virtual
absence of an economic and social superstructure to the
physical planning system locally. In the absence of

government intervention in effectively ordering the
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distribution of population and employment, local develop-

ment plans are buffetted by economic and social forces and
it is more by luck than management that development plans

are appropriate to meet them.

One of the points raised in the 1947 White Paper
was that planning must be made more positive. The major
way in which this was to be achieved was through allowing
the local authority to purchase land compulsorily with
greét ease by allowing them to purchase at existing use
value: then "plans need no longer be rendered abortive
because the owner of land required for an important project
refuses to sell".15 We have seen already that full market
value on compulsory purchase was re-introduced in 1959 and
Parker makes the point (p.67) that local authorities were
unwilling to exercise their compulsory purchase powers after
1954 in order to avoid being unfair to landowners who would
suffer under the dual price system. Therefore, the
positive side of planning through land purchase has proved
abortive and the role of the Land Commission in buying land,
compulsorily if necessary, is an admission of this. The
planning machinery is designed not so much to instigate
land development in accordsnce with the plan, but to control
the pressures for the use of land once they arise. It is
very difficult for the public authority to take the
initiative in the system; its role is to regulate, not to

create. Land use planning tends to be "better as a negative
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control on undesirable development than as a positive

stimulus to the creation of a good environment."16

similarity of this statement in 1967 with a statement made
by the government twenty years before is striking:
"fhe system (pre-1947) is to a large extent
negative. It can with difficulty prevent
bad development, but it cannot secure good
development apart from any which a local
authority can undertake in the exercise of
statutory functions."17
Then, as now, the planning system depends upon the
action of private individuals and organizations to achieve
its goals: this is true both of local physical plans and
industrial location policies. The development plan
requires the initiative of the market to make it effective:
"Development plans represent what the local
planning authorities would like to see, but
until now their implementation depended

eéxclusively on the initiatives and capabilities
of private developers."18

The balance between the market and the plan components

in residential development, as in most other spheres, can
be altered by means of legislation at a national level.

Legislation since 1945 has tended to alter the balance Dby
giving power to or taking power from government. The

balance changes owing to the ideologies of the political
parties in power, which in part reflect the interests of
the groups who support them. The Conservative Party on

the whole favours the market and private enterprise; the
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Labour Party the plan and state control, The legislation
lays down rules within which the market must operate. The
operation of these rules however often lies at the local
level and it is the local authority which uses the power
conferred upon it to intervene and control the market in
the development of land. Power is passed down from the
national to the local level and is exercised through the
development and implementation of planning policies.
Clearly our structure of government gives the central
government considerable powers to oversee local planning
policies but a good deal of devolution of power to the
local level is built into the legislation. Therefore, one
important product of the national conflict between market
and plan is varying amounts of power being given to local
authorities by means of legislation, to control the market.
Moreover, it is at the local level that the conflict
between market and plan takes place and is worked out.
The devolution of power to the local plan institution alone
ensures this. Because the interests of the market and the
plan institutions at a local level are likely to be opposed
in a general sense, the clash of market and plan values
will structure power relationships between groups in a
specific case. Reverting to our example of the housing
estate in the London Metropolitan Region, a major cleavage
in the alignment of the groups will be between those who

support market values and those who do not. A great deal

72.



€
depgands upon the content of planning policies. It is

clear from the United States that government planning
policies at the local level do not oppose but rather
reinforce the economic values of market institutions.
(DELAFONS, 1962) Therefore it is necessary to examine

the values of the actors in the specific context in order

to assess the spe¢ific validity of the market/plan dichotomy.
It is to the values and the actors involved in the residen-
tial development of the London Metropolitan Region that

we now turn.



CHAPTER 2: Footnotes

1l Engels! work in the 1840's gives some
indication of the conditions in many industrial
cities. He makes reference to a number of
official documents relating to the physical
cohditions in slum areas and the detrimental
effects on health which they produced. The
translation by Henderson and Chaloner for the
1958 edition is partizularly useful however
for correcting Engels' zealous inaccuracies.

23 Report of The Select Committee on the Health
of Towns, British Parliamentary Papers, 1840,
XI, p. xiv-xv.

% i For an excellent, brief account of the history
of town planning in Britain; together with a
full biography, see Ashworth. W. The Genesis
of Modern British Town Plann.ng, foutledge
and Kegan Paul, 1968,

& See Jay, P, Look who's moving Left-big business,
The Times Business News 6%th Feb. 61969, p.22,

% Census of Production, 1963,

6. See Wates, N, On Builder's Problems, Guardian

24th March, 1969.

i g The following provide good documentation of the
development of the dual system in Britain in
these fields: Cullingworth, J.B., Housing and
Local Government in England and Wales, George
Allen and Unwin, 1966; Donnison, D.V., The
Government of Housing, Penguin Special, 1967;
Merrett, A.J., Sykes, A., Housing Finance and
Development, Longmans, 1965; Nevitt, A.A.,
Housing,Taxation and Subsidy, Nelson, 1966;

ichardson, H.W., Aldcroft, D. H.,, Building in
The British Economy between the Wars, Allen
and Unwin, 1968.

8% The Barlow Report (Royal Commission on the
Distribution of Population 61> 1920)
pointed to the failures of the planning system
in the 1930's which they considered permissive,
negative and unco-ordinated. Its greatest
failure was that it did not prevent suburban
sprawl during the pre-war period. They were
also alarmed at the problems associated
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10.

11.

12.

13.

14.

with the inter-regional imbalance created by

the excessive growth of London and the South
East and the inter-regional problems of over-
crowded cities and depressed areas. They

urged the adoption of a comprehensive, mandatory
planning system which involved not only greater
powers for land authorities, but also a
significant role for central government.

The Uthwatt Report (Final Report of Expert
Comnittee on Compensation and Betterment, Gmd.
6386, 1942) felt that local authorities had
been constrained in the 1930's by the level
of compensation payable to landowners whose
development rights were adversely affected by
planning decisions. Their solution was to
nationalize development rights in land.

Desmond Donnelly, M.P., Supply Debate on Land
(Use and Price) Hansard, Vol. 627, Col. 67, 1960.

See The Planning Advisory Group, The Future of
Development Plans, H.M.S.0., 1965, on which the
Act is based.

Department of Economic Affairs, The National Plan,
Cmnd, 2764, H.M.S.0. 1965.

This was written before the departmental re-organi-
sation announced in October 1969 which, aimed in
part at reducing the difficulties of co-ordination
by the re-grouping of responsibility into two
"super-departments",

See Town and Country Planning gDelegation}
Regulations 1959, In 1968, a Ministry of
Housing estimate of the number of councils

with delegated powers to some degree or another
stood at 900, with a further 150 participating
in decentralized schemes with no delegated
powers (unpublished source).

The Town Planning Institute recognised some of
the difficulties associated with delegation:

"Delegation from county to county district
councils by inefficiently organized procedures,
or, in some cases, to councils under-equipped
to administer development control effectively
(may cause local delays in decision-making.).
This may encourage unwillingness to make, or
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15.

16.

17.

18.

lack of confidence in making, unpopular
decisions and "buck-passing" between
authorities". See Journal of The Town
Planning Institute, Vol. LIXI (7), 1967, P«302.

Ministry of Town and Country Planning, Town
and Country Planning Bill 1947: Explanator
Memorandum, Cmd. 7006, H.M.5.0. 1947, para l3.
Ministry of Housing and Local Government,

Town and Country Planning, Cmnd. 3333,
HaI’ioS.Oo 19 7’ paI‘a 4-0

Ministry of Town and Country Planning,
Cmd 7006, op. cit., para 8(d)

Report and Accounts of Land Commission for
the year ending 31lst March, 1968. H.M.S.O.
July 1968, p.4. Again, the similarity of
this quotation to the following from the
1947 White Paper is striking:

"Outside this limited class of development
(by local authorities themselves) the
scheme (pre-1947) indicates merely what
development may be carried out if and
when someone is willing to develop".
(para. 8(d)).
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CHAPTER 3

CONFLICT IN THE RESIDENTIAL EXPANSTION OF THE SOUTH EAST

INTRODUCTION

While there is likely to be a conflict of wvalues
and interests in the development of land, and while this
conflict is likely to be resolved through the use of power,
such conflict is only made operational through the inter-
action of various actors in specific cases. The action of
individuals or organizations concerning the development of
laﬁd can be seen as an attempt to achieve goals which are
defined in part by the values and interests of the actors
concerned, and in part by the limitations imposed upon thenm
by the situation in which interaction takes place, espe-
cially the structure of power felationships. The goals of
a residential developer, for instance, would vary according
to the type of local authority with which he is dealing and
with the strength of local pressure groups: whatever the
goals of the actors involved, the power relationships
between them determine the balance of goal achievement.

It was the realization of the importance of con-
flicting interests and the differential distribution of

power among those who held them that occasioned W. H.

Form to call for the abandonment by ecology of its "sub-
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social, non-organizational orientation" and to substitute
instead a sociological perspective which aimed at "isola-
ting the important and powerful land-interested groupings-
in the city" (FORM, 1954, p. 317). He suggested four such
groupings and saw the urban pattern created by the inter-
relationships between them: local government agencies;
real estate and building firms; home owners and small land
consumers, and the larger industrial and commercial
concerns. However, he was concerned with the American
situation and, not surprisingly, directed his attention

to "the sociological analysis of economic behaviour": the
land market and its workings were to be the major focus of
his approach. ZEven so, his concern with the actors, their
interests and their power has general. applicability to the
residential expansion of the South East, where, as we have
seen, the market is but one component of a dual system.
This approach has been particularly fruitful in the United
Statés: political scientists and sociologists have been
investigating not only the development of land in cities
and metropolitan areas, especially through detailed
analysis of urban renewal, but also the commanity power
structure of a number of towns and cities. It has already
been suggested that the system of land development in the

United States differs significantly from our own, yet an

analysis of residential development in the South East and
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the conflicts which produced it, is likely to be sharpened

by comparison with the American situation. Clearly the
American model cannot be transferred in toto but it does
provide a contrast which will be of value in assessing

the validity of the market and plan dichotomy in the South
Bast.

LAND DEVELOPMENT IN THE UNITED STATES
Much of what follows must of necessity he gener-
alizations about land development in a country of immeﬁse
contrasts. There is, for instance, no uniform, nation-
wide system of planning controls as in Britain. ZEach
local authority not only has the right to devise the
system of planning controls it thinks most appropriate,
but also has the right to dispense with planning altogether.
Therefore, there is great variety in the standards which
are imposed, in the extent and content of zoning and in
the type of master plan which is found. In general
however, the system of land development in the United
States is dominated by the market system. However great
the growing role of Federal agencies, in the provision of
funds, and however much pressure is exerted by professional
bodies such as the AIP for stronger planning powers, the
plan component of the land use system is relatively weak.
This reliance on the market system is partly a

product of American attitudes towards land as a commodity
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(COWAN, 1968: DELAFONS, 1962). Land has never been a

scarce resource in a country of continental proportions:
there has been little heed to conserve it. ILand has
always been available by merely pushing out the frontier
whether on a national scale by pushing westwards or by
extending the limits of individual towns into the country-
side beyond. ILand has been seen, in terms of the "prairie"
philosophy, as a means to producing wealth through its
exploitation by adventurous and enterprising individuals.
The log-cabin homesteader in the Far West last century and
the real estate operator in the towns and centres of the
Eastern Seaboard today conform to a traditional ideology
about personal achievement and the use of land. Towns
and villages throughout the United States retain the
pioneering spirit by wishing to grow as rapidly as
possible, an attribute which fosters loyalty and committ-
ment to one local community in its competition with others.
Moreover, the best way to expand, it is thought,
is through allowing private individuals every opportunity
to use their property to the best advantage, which is
possible only through the free market. The principle of
private property and its exclusive use by its owners
becomes a second cornerstone to the land development
system. While the importance of the private use of
property is reflected in the expansionist and economic
values described by Wijlhelm in Austin, it is also
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reflected in the second value category he isolated,

protective values. Protectionism is the opposite side

of the private property coin. Indeed, the zoning system
was first instituted as a means of protecting private
property rights from the actions of others. The use of
such methods by giddle class residents of new suburbs

to halt the influx of working class householders is well-
known (VERNON, 1962). Economic values are likely to be
held most strongly in those communities where business
interests are powerful: Malieski has shown the importance
of local business, especially real estate pressure groups
in New York and Prestus a similar situation in New Haven
(MALIESKI, 1968: PRESTUS, 1964).

The market operates in the political as well as
the economic sphere, due to the fragmentation of local
government units and to planning powers being exercised
almost exclusively at the local level. Market principles
underlie the whole system of government as it affects the
development of land. The jealous guarding of local
autonomy has retained a good deal of planning control
with the smallest government units. ILocal government
bodies with planning powers are controlled by local and
sectional interests, rather than being concerned with the
wider public welfare, which is an important characteristic

of an effective plan institution. The fragmentation of
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planning power results in uncontrolled public enterprise

which militates against the wider public good in much the
same way as uncontrolled private enterprise as Martin
shows in Syracuse (MARTIN, 1965). The absence of planning
power with any larger government unit than the borough or

country in most metropolitan areas of the United States

is a major cause of the weakness of the planning component.
This fact has been recognised and there is a strong move-
ment in favour of some form of metropolitan or regional
government. Such support however comes largely from those
with neither distinct interesfs nor power in the metro-
politan region, especially the academics. There is, in
fact, a vested interest in retaining the fragmented
system as it now stands and, conversely, an absence of
any powerful or clearly defined interest in favour of
metropolitan control: "there are very #lew actors whose
particular institutional interests parallel, in any com-
plete way, the metropolitan area. Just as there are no
institutions, public or private, whose interests and
organization cover the metropolitan territory, so there
are few, if any, whose interests extend to any considerable
number of the problems of the metropolitan area™ (LONG,
1962, p. 158).

A corollary to this dislike of "big government"
is a distrust of any government at all! - Intervention by

government is still often seen in traditional liberal
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terms as an infringement of personal liberty. This is

particularly so when government action which affects the
"yalue" of a site to its owner results in no compensation
to the owner under the system of police power (rather than
eminent domain). Clearly this has limited the scope of
action which local authorities might have been prepared

to take. The role of government in land use is seen as an
umpire to sort out conflicts over the use of land, and even
this power should be carefully exercised. Understandably,
government officials are employed in a purely advisory
capacity: their lack of organization and expertise at the
local level ensures that they are generally sub-ordinate
to the political system. This point is particularly

important as the professional planner, as opposed to the

political planner, can provide much if the initiative in
making the plan component effective.

The market then, in both the economic and
political sense, dominates land development in the United
States. Zoning and sub-division controls, which are
exercised very flexibly, are normally the sum total of
planning instruments. Private institutions enforce more
regulations concerning this development and use of resi-
dential areas than the public authority, a situation
reminiscent of the ducal and Church estates and the wide-
spread use of restriciive covenants in Britain in the

nineteenth century.1 There is a virtual absence of
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overall, comprehensive planning which is enforceable.

In New York City, in the 1930s, there was great resistence
to the removal of planning power from the local ward to
the city as a whole. Control at the local level allowed
both political and economic interests to manipulate the
system of public controls in their favour. A more compre-
hensive planning system based on the needs of the city
rather than the ward was forced through only after a highly
organized political campaign (MALIESKI} 1968). Regional
or metropolitan plans, even if thé&y exist, are largely
advisory and without political teeth.

Not surprisingly, no discretion is given to local
government bodies in decision-making. Xach case cannot be
considered on its merits by the administrative officials
and elected members. Administrative discretion is kept
to a minimum. There is a relignce on public investment
to direct growth rather than on any comprehensive system
of public land use controls. Public investment in trans-
portation and urban services however does not attempt to
change the nature or direction of growth, but to make it
more orderly and healthy. Most planners, whether profes-
sional or political, subscribe to what Foley calls "adap-
tive" planning (FOLEY, 1963). Delafons describes this
planning "philosophy" as follows: ". . . the process of
expansion or change is not to be radically re-directed
¢« + « (this view) is grounded in the belief that the
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development of cities is shaped by influences too powerful
to or too complex to be controlled. Therefore control is
best directed at promoting a healthy environment, while not
restricting private initiative or removing the profit
motive from developments. Controls are adapted to the
natural processes of growth . . . " (DELAFONS, 1962, p.
36) .

The importance of the market is particularly well-
illustrated by the depressing history of urban renewal in
the United States. The rules laid down by the Federal
Government concerning the allocation of funds for renewal
ensured that the market and the private developer had a
central part to play. While sites could be acquired,
assembled and cleared by the local authority, they then
had to be sold to private developers for re-development.
As a result, as Kaplan shows in the case of Newark, the
first concern of the Newark Housing Authoirty was forced
to be the economic viability of the sites from the devel-
oper's point of view: the desire to clear the worst slums
had to take second place (KAFPLAN, 196). Moreover, the
dwellings that were built on the cleared sites by the
developer were far too highly priced for the poorer
sections of the population for whom, in theory, they were
supposed to cater. ILow-priced slums for the poor were
replaced by middle-priced dwellings for the better-off
(ANDERSON, 1964). Thus the ideological commitment to
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the market and private enterprise was a major disaster

for the social potential of urban renewal schemes. This

emphasis on private enterprise in residential development

extends to all schemes in which it is proposed that public
bodies should provide new housing. Public housing as such
is generally regarded unfavourably. Government money should
be used to provide finance as mortgages to those able to
buy privately-built houses or to give low income families
more purchasing power so that they can participate in the

market (EICHLER AND KAPLAN, 1967).

MARKET ACTORS IN THE UNITED STATES

Given the market system in residential develop-
ment in the United States, it is not surprising that
studies of residential land development have focussed
upon market actors and have used a basically market model
in understanding their behaviour. The three main market
actors are the landowner, the land developer and the
housing consumer. Morrill's study of the metropolitan
growth of Seattle emphasises the role of the landowner in
deciding to sell his land for development. (MORRILL, 1965).
Chapin and his colleagues working in the Piedmont Crescent
in North Carolina examine the private developer (WEISS et.
al., 1964). Numerous studies of household choice have

been undertaken, particularly with reference to the trade-
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off between journey to work costs and costs of housing

space. (WINGO, 1964). The assumptions of most of these

studies see the actors as Economic Men, rationally
maximising their gain in the free market. fg%ﬁight of
the importance of the private developer in this present
study, it will perhaps be worthwhile examining the North
Carolina work in more details.

Schnore, in 1957, suggested thét it might be
fruitful to investigate "the motives of contractors, real
estate operators and financiers, rather than . . . those
of individual householders" (SCHNORE, 1957, p. 172). These
motives he considered of significance in the growth of
suburbs. After constructing a probabilistic model to
simulate the residential development of a city, it was
this suggestion which was taken up by Chapin and his
colleagues. The original model attempted to simulate the
ways in which land development decisions were made by
assigning to each cell, in a matrix of cells covering the
city and its fringes, values based on their attractiveness
for residential development. The attractiveness of such
cells depended on their possession or otherwise of factors
which are basically the decision variables of market
actors. In Greensboro, for instance, the major factors
were nearness to elementary schools, availability of
sewerage, travel distance to neairest major street and access
to work areas. (CHAPIN, 1962, p. 43). The model then
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allocated available development (calculated according to

economic and population forecasts for the area) to com-

peting cells. Initially, however, certain cells had been

sterilized by the introduction of constraints such as
topography. One other constraint was zoning regulations
which eliminated certain cells and affected the density
allowed in others. It is significant, however, that at a
later date, it was suggested that the flexibility of zoning
regulations reduced the value of this constraint consi-
derably (DONNELLEY, 1964, p. %36). Furthermore, it is
important to note that, as already suggested, plan insti-
tutions affect the growth of the city in Chapin's scheme
largely through "priming" decisions such as new roads or
services which affect the attractiveness of various cells.
Chapin concludes the model of urban growth by stating that
"it would be germane to the conceptual scheme being followed
here to investigate the various decision-making ne¥works
that produce the effects we have been measuring" (CHAPIN,
1962, p. 48=9).

One of the "decision-making networks" which was
subsequently studied was the "producer" network, as it
was clear that, in the first instance, the factors which
Chapin isolated were assessed by those producing the
housing rather than by the consumer.2 It was thought
that the consumer was often led by the producer and at

least had his choice as far as housing was concerned

88’



limited to the housing available at any one time (WEISS,

1966). This point was also stressed by Clark in his
study of Toronto (CLARK, 1966). It was the residential
developer who took the key decisions concerning the devel-
opment of land and he is the central actor in the land
development process as he links, in a processual sense,
the seller of the land with the buyer of the house, besides
making contact with the majority of "supporting" actors
such as mortgage sources and public agencies. An explicit
micro-economic framework is used in the developer study
within which to explain the locational behaviour of devel-
opers in Greensboro. Three groups of factors affecting
behaviour are isolated: contextual factors such as public
policy and regional growth trends; characteristics of the
sites available, especially their locationgl attributes;
characteristics of the decision-making agents themselves,
especially the size of the development company involved
(KAISER, 1967). It was thus possible to produce a second
model of urban growth, a model which emphasised the role
of the residential developer. This work also illustrates
‘ the general point made by both Martin and Wheaton, that
- there is an interdependence in decision making between
public and private institutions: each relies on the other
if the development of a site is to progréss (WHEATON, 1964 ;
MARTIN, 1965).

These studies, like their counterparts in the
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investigation of landowner and consumer hehaviour, cer-
tainly emphasize the actors involved in the land develop-
ment process and understandably stress the market actors.
The study of the private developer is particularly
important as it provides an examination, albeit in the
United States, of one of the important actors in the

market component of the land development system in Britain.
It assesses the motivations of the developer within a
micro-economic framework, which in terms of the developer's
institutional limitations, is a reasonable model to take.
However, the American developer is acting in a cultural
context which supports the assumptions of Economic Man

and in - land development which is characterized by weak
public planning controls. Conflict over the use of land

is absent in the models which assume, as Chapin indicates,
that land will be used "in the highest and best use"
(CHAPIN, 1962, p. 42). As far as the residential developer
is concerned, the other actors including the public author-
ities, merely provide alternative or negative decisions

in the process of land development. Why they are negative
or positive or what the developer can do to influence

their decisions is not investigated. The external social
situation in which the developer has to act is neglected,
perhaps because the constraints imposed by the external
situation are relatively unimportant in a society which

encourages the developer to achieve his own, personal
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goals. In Britain and especially in the South East, the
external social situation with actors holding values which
conflict with those of the developer, is significantly

more important.

MARKET AND PLAN IN THE SOUTH EAST

In the same way as it is possible to identify
a set of market actors in the American context, so too in
the South East the market component of the residential land
developgent system is characterized by actors acting under
the stimulus of the market. In the economic market place
these actors consist again in the main of the landowners,
the land developer and the housing consumer, supported by
the estate agent, the building society, the banks and many
professional groups. These actors form a quite Qistinct
system in that the relationships between them are, on the
whole, conducted according to commonly held norms and
values. Most of these actors accept in principle the basic
motivation in action to be the pursuit of self-interest,
which normally takes the form of monetary gain. The
pursuit of self-interest and profit is regarded as legiti-
mate and competition is accepted as the ﬁeans of achieving
it. Prestige is accorded to those mosf obviously success-
ful. Direct relationships are regulated according to the
laws of supply and demand and the price mechanism based

upon them. The sale of land or of houses to buyers are
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exchange relationships which are seen as benefitting both
parties. Since both benefit from the exchange, the only
conflict likely is that concerning the distribution of
benefit between the two. Yet this conflict is reduced
to a bargaining process as the laws of supply and demand
more or less determine the price at which the exchange
takes place. Quite clearly, market games are often non-
zero sum games (BOULDING, 1962). The basic value of the
market actors is self-interest and the nature of market
relationships are laid down through the price mechanism.

Moreover, as in the United States, a corollary‘
of this basic value system is a desire by market actors
especially the developer for growth and development within
the South East. The developer's profit, for instance,
depends upon meeting the demand for new houses which, as
we have seen, is so strong generally, but especially so in
the South East. This will be examined in detail in Chaptee
4, but suffice it to say here that the economic and demo-
graphic characteristics of the region have produced a
demand for new housing which the market actors are eager
to meet. Thus the market actors exert pressure for the
growth of the region and require the necessary resources,
especially land, in order to meet the demand.

However, unlike the United States, a distinct

plan system also emerges. The plan actors are generally
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government bodies which have power to exert control over
the market. Power is distributed between government bodies
at all levels in the region and relationships between them
are governed by bureaucratic rules as laid down by statute,
rather than by market laws. The responsibilities of the
various government bodies at each level are clear-cut and
rationally organized into a hierarchical structure with

the Minister at the top and the local districts at the
bottom, with the county councils and county borough councils
in between. Also, at each level of government, relation-
ships between separate departments are conducted according
to bureaucratic rules and regulations. The basic value
underlying government action is not, as we have seen, self-
interest but explicitly defined public interest.

This hierarchical arrangement, whatever its
weaknesses, distinguishes the British system from the
American. The "plans" of all local authorities have, in
theory, to link into a wider plan due to the existence of
"outside power", in Gans's terms, in the form of the
authority hierarchy (GANS, 1966). While urban districts
and rural districts can and do behave as their American
counterparts by pursuing their own narrow and local interests,
some effort is made to enforce a wider public interest
upon them. The control by county councils over the

activities of local districts as far as planning is con-
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cerned, is the best example. Ministerial supervision and
"directives" bogether with the requirement for county
councils to devise plans within centrally-produced popula-
tion forecasts for their areas, ensures some element of
co-ordination at the higher level.

Furthermore, planning controls are not only more
co-ordinated and designed to meet the needs of a wider
public than in the United States, but the planning powers
as such are much stronger. The county development plan,
together with town maps and village envelopes gives the
local authority a good deal of control], Powers to enforce
the provisions of the plan and to ensure "high" standards
in development have no counterpart in the United States.
Development plans also have a long-term scale built into
them, being devised to co-ordinate public and private
activity within the county for a twenty year period.
Moreover, the planning system is characterized by strong

professional planning staff. While in theory the profes-

sional officers are subordinate to the elected members, in
practice they have a good deal of independent power. They
provide not only the expertise for devising and implemen-
ting the plan, but often provide the continuity and
stability of the plan in the face of political changes.
However, the role of the professional planner

raises an important issue concerning the relationship
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between the professional planner and his political "boss".

The politician, as we have seen ip the United States, is
fundamentally a market actor responding on a short-time
scale to narrow, usually local interests. Yet in theory,
the planning system in Britain which has been described is
under the control of these political market actors. It is
also clear that the hierarchical system of planning powers
does not work effectively. Both county and local district
councils have much more autonomy than the formal descrip-
tion would suggest. Indeed, the increasing devolution of
power to local authorities in the 1968 Town and Country
Planning Act increases the likelihood that market principles
will underly the actions of local authorities in the future.
Local autonomy allows local political processes to have
more influence than they might have otherwise. Do these
po¥nts not cast doubt on our distinction between the

market and the plan system in land development in the

South East?

Two points can be made here. Firstly, the chara-
cter of the planning system in Britain, especially as it
has developed since 1945, has tended to reduce the power
of politicians at the local level. Local authorities have
a statutory duty to conform to future-oriented plans which
are concerned with a wider public interest than the parti-
cular political base of the local politician. This ensures,

to some extent, that non-political decision-making is more
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likely at the local level. The technical complexity of
planning requires professional staff. The plan is a
blue-print for action which is administered by the profes-
sionals who understand its intricacies and have the
required technical knowledge. The very existence of the
plan and the professionsals who administer it destroys a
good deal of the flexibility for purely political action.
Secondly, and perhaps ﬁore.importantly, it is clear that

in the South East, the dominant values on which planning
policies are based, are quite clearly opposed to those of
the market system. Whether these policies spring largely
from the politicians, or from the professional planners,
or, as Lee suggests in Cheshire, from a "ministerial group"
made up of chief officers and committee chairmen is obviou-
sly important (LEE, 1963). However, whatever the source

of such policies, they re-inforce the general conflict
between the market and plan system. This is the major
contrast with the United States. In the latter, the values
underlying planning policies are, on the whole, similar

to those of the market actors: ih the South East, they

are significantly different.

PLANNING POLICIES IN THE SOUTH EAST
The policies employed in planning the South East

since 1945 have their origins in three government reports
which were published in the early forties. These reports
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have had a great effect in shaping specific planning

poliecies @ and on the ideology of those concerned with
the development of the region.

The Barlow Report5 in 1940 presented a general
statement of the problems facing Britain and the South

East which arose from inter and intra-regional inbalance.

The report pointed out the "economic, social and strate-
gical" disadvantages of the concentration of population
and employment both in the South East, when compared to
other regions and within the South East, in London itself.
This concentration, which had occurred largely in the two
inter-war decades, created problems of congestion and poor
living conditions in London and also deprived other parts
of Britain of a share in increasing wealth. The prevalence
of unemployment in such areas was of particular concern to
the Commission. The solution, Barlow suggested, lay in
decentralizing population and employment out of the South
East and also in re-distributing population and employment
within the region so that the growth of London would be
halted.

Abercrombie's plan for Greater London,4 published
in 1944 dealt specifically with London and the South East,
but still within the context of Barlow's recommendations.
He proposed that London's problems of high residential

densities and peripheral suburban sprawl should be solved
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by a general lowering of densities in the conurbation and
by strengthening the Metropolitan Green Belt. This would
result in the re-distribution of just over 1 million
Londoners into other parts of the region. Treading
firmly in Ebenezeér Howard's footsteps, he suggested this
should largely be done by building new or expanded towns
at relatively low densities, twenty or thirty miles from
London. A constant theme of the report was the poor
quality of living conditions (in a physical sense) in
London. A corollary of this was his insistence that the

countryside should be protected so that it could provide

"recreation and enjoyment" for the Londoner, amongst others.

It is this theme also, together with the importance of
agriculture, that is dominant in the third report, by the
Scott Committee in 1942.5 Scott emphasised that the
English countryside was a heritage which had to be protec-
ted as a first priority. This lent a good deal of support
to Abercrombie's plans for the Green Belt and for concen-
trating population in a few, fairly large new towns. In
this way encroachment upon the countryside, which was so
obvious in the "unplanned" South East of the thirties,
would be reduced to a minimum. Its perhaps excessive pre-
occupation with ﬁhe conservation issue was significant for
the development of planning policies for the Region during
the following 25 years.

The Abercrombie plan saw the London Region as a
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whole. The "unitary" features of the plan, in Foley's
sense, were made operational through the hierarchical
system of planning already described, particularly in the
Development Plans produced a few years later by the county
councils around the metropolis (FOLEY, 1963). The plan
was also distinguished from its American counterparts in
that it sought to change the direction and nature of
growth as dictated by "natural" forces. Natural forces
would have prbduced even more peripheral suburban growth
of London and numerous other settlements in the Region.
The tendency towards urban sprawl and congestion was to be
reversed by the strangthening of the Green Belt and the
creation of new settlements. DPart of the strategy, which
would bring about this reversal, was state control over
the location of industry: the state, it was believed,
could defy the economic advantages of London and direct
new jobs elsewhere.

The plan was also characterized by suggesting
physical solutions to often imexplicit and at times rather
vague social problems. Unemployment is an exception and
its importance in the overall scheme is clear. The growth
of suburbs and the high residential density of the inmer
parts of London resulted in "poor" living conditions it
was thought. The processes described by Johnson and others

at work in the 20's and 50}3 were destroying "community"
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and increasing the journey to work (JOHNSON, 1964).
Congestion was rampant and the countryside was being
spoiled. The basic solution was re-distribution and
containment. The task was to limit London's growth and
re-distribute population and employment: 1in this way
living conditions would be "improved". To Abercrombie
and his generation in the 1940's then, London was not only
the Great Wen but also the Great Why! There were no ade-
quate reasons, it was thought, for London to continue
growing as its growth produced so many problems for the
country and for Londoners themselves.

However, the policy of containment was based on
certain assumptions about the future. In the event, three
out of the five assumptions on which Abercrombie based his
plan, proved disasterously false.6 Firstly, it was assumed
that the population of the Region would remain the same,
at about 10 million, or would decline. This assumption
was based on population trends in the 1930's which showed
a static or declining birth rate for Britain as a whole.
In fact, the population of the South East after 1945
increased rapidly and now stands at well over 17 million.
Increasing birth rates and a high net in-migration accounted
for this demographic change. The in-migration was largely
explained due to the inaccuracy of the second assumption.

Secondly, it was though that "no new industry

shall be admitted to London and the Home Counties except
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in special cases". Government control over the location

of industry was certainly attempted through a variety of
measures to discourage and encourage employment growth in
certain areas, such as Industrial Development Certificates,
investment grants, subsidized office building and so on.
Barlow recommended control over new factory floor space
only but the growth in employment in the South East has
been characterized by white collar jobs in manufacturing
and in service industries especially office employment in
the centre of London. The loopholes in government control,
even over new industrial floor space, are too well known

?

to be rehearsed here. The consequence of the "attractive-
ness" of the South East and especially London, bogether
with inadequate government controls, was a rapid increase
in new jobs in the Region. Since 1951, the annual rate
of increase of new jobs in the South East has been well
over 500/0 higher than in England and Wales as a whole.
The ability of the South East to attract new employment was
one "natural" force that planning could not deny.

Thirdly, it was assumed that there would be
adequate planning machinery, especially planning control
.over land values. The 1947 Act provided administrative

machinery with a good deal of power to implement planning

no ’
policies but, as we have seen,/control over land values.

The 1947 Act provided administrative machinery with a good
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deal‘of power to implement planning policies but, as we
have seen, control over land values was not successful up
to 1953 and was virtually non-existent thereafter. Thus
the rapid rise in land values stimulated by population and
employment growth in the main and by the policy of con-
tainment itself, created severe pressures upon planning
authorities.

The policy of containment therefore was based on
false assumptions about the future of the Region. Under-
standably, as the pressures built up, planning policies
came to be seen as not only negative but also restrictive.
Plans had to be formulated in such a way that they were
ill-equipped to cope with massive expansion. It is clear
however that the policy of decentralization of population
from London and the containment of London's physical growth
have been successful. Over 1 million people have moved
out from the inner areas of London between 1938 and 196l.
The new towns have been built to accommodate a significant
proportion of them (WESTERGAARD, 1964). The containment
of the region as a whole has not been accomplished, as
Powell showed quite clearly in 1960 (POWELL, 1960).

Growth took place not so much in London but in the Outer
Metropolitan Region and increasingly the Outer South East.

The growing possibilities for personal mobility provided

by new transportation links and the spread of car ownership
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led Powell to icall for a new definition of the area

which came under London's influence, especially of its
central job market. The expansion of the South East in
the past and probably in the future was accepted as the
basic context of the successors of Abercrombie's Plan,
the "South East Study" and "A Strategy for the South
Bapt®:S ‘Even though the containment of London and the
creation of new settlements figure prominently in the
new plans, they have taken Powell's advice: "the continued
economic expansion of South East England as a whole is a
basic economic fact which must underlie all realistic
planning for the future. Planning cannot be negative
in this respect; they must provide for expansion - con-
trolled as tightly as possible, but expansion nevertheless
~ of general economic activity within easy reach of London's
geographical advantages" (POWELL, 1960, p. 179).

It is fair to describe planning policy in the
South East since 1945 as anti-urban. "The big city",
according to Mumford, with special reference to London
"remains the least successful environment for reproducing
men". (MUMFORD, 1947, p. 175). Both Ruth Glass and Donald
Foley have shown that the anti-urban ideology is as strong
in Britain as in the United States (GLASS, 1955: FOLEY,

1960). One aspect of the anti-urban ideology was the

preservation of the countryside and good agricultural land,
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which takes its most striking, if least convincing form
in the Metropolitan Green Belt. It was the preservation
policy which was most eagerly taken up by the County
Councils around the metropolis. The preservationist
content of regional plans suited the political system in
the counties admirably. They were very willing to imple-
ment restrictive policies and plan for wvery limited
growth.9 An important base of political power lay in

the traditional rural population, who were strongly suppor-
ted in their desire to stem the urban tide by the néw
urban-based but rural resident middle class. The latter
were particularly important in forming preservationist
pressure groups which became an important feature of the
political scene for most local councils. The preserva-
tionist movement concentrated not only on the countryside
per se but on traditional villages, historic townscapes,
and a plethora of ancient buildings. Such groups inter-
preted "reduction of amenity" very broadly indeed.

The anti-urban ideoclogy of the rural counties,
as reflected in the Development Plans for such areas, was
probably re-inforced by the professional planners and by
the farming interest. Policies were subtl?y shaped by
middle class values of beauty and "the good life" which

the middle class planners could hardly avoid bringing to

bear on the formulation of policy. Urban "problems" were

defined by professional planners in their own terms and
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these coincided with urban problems as defined by those
who felt most threatened by urban growth in the rural
counties. Moreover, as Self points out, the preservation-
ists were augmented by the farming interest, with the
result that the conservation of good agricultural land
became unjustifiably linked with the issue of recreation,
amenity and enjoyment of the countryside (SELF, 1961).

The conservation of good agricultural land has been given
a very prominent place in county development plans and

seems to have become the sine qua non of development

refusals. Bast has shown quite clearly that fears of
large-scale losses of agricultural land to urban uses are
unfounded: in the region as a whole in the decade 1950-
1660, only 20/0 of agricultural land was lost and in some
parts, especially Kent, this figure fell well below 1070
(BEST, 1968).

The county councils, then, in the South East had
to bear the brunt of the unexpected pressures for growth
and expansion. Their reaction has, on the whole, been
negative and restrictive, although this policy was in
complete accordance, in the early stages at least, with
national plans for the region. The failure of government
controls over employment and the undeniable attractiveness
of London and the South East has resulted in the counties
trying to hold down the 1lid of a pot which was rapidly

coming to the boil. There has been vere pressure on
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"protected" areas, especially upon the Green Belt which,
as Mandelker suggests, the counties have been resisting
most doggedly if not, at times, successfully (MANDELKER,
1966). The functions of the counties in the accommodation
of population growth are to provide for new and expanded
towns, to provide land for the "normal" growth of settle-
ments and to provide the necessary services for such
growth. Resistance to new and expanded towns by rural
areas surrounding conurbations is well known. More than
half of Abercrombie's suggested expansion around London
was eliminated on agricultural grounds alone (STAMP, 1950).
The strained relationship between Cheshire and Manchester
as regards overspill was repeated in the London region,
especially in the case of the proposed new town at Hook
in Hampshire (CULLINGWORTH, 1960). Plans for new or expan-
ded towns at Faversham, the Isle of Grain, Maidstone and
the Medway Towns suffered an understandablyswift demise
in the Garden of England.

However, perhaps less studied, but probably more
important for the South East than resistance to new settle-
ments, has been a general "underplanning" by the counties
for the normal residential expansion of existing settle-
ments. The normal expansion of settlements was to account
for over 700/0 of population increase up to 1981 in "The
South East Study". Over half of the one million people
who moved out of London from 1938 to 1960 did so "volun-

106.




tarily"” and bought homes in new peripheral estates con-
tiguous to o0ld settlements throughout the region. It is
at this point that the conflict between market and plan
emerges once more, for it is the residential developer,

the market actor par excellence who is to provide new,

owner-occupied housing for the bﬁlk of this 700/0. While
"underplanning" can take the form of a lack of necessary
services, it usually involves a shortage of land allocated
for residential development in town maps and village
envelopes and the reluctance of county councils to re-zone
white land to be used forresidential purposes. It is thus
over the issue of land availability that the conflict

between market and plan becomes most potent.

LAND AVAILABILITY IN THE SOUTH EAST

A quantitative assessment of shortages of resi-
ential land in the South East is a difficult task. The
availability of land varies greatly from area to area and
a statement on a regional scale would certainly mask local
differences. Land shortages are initially assessed by the
land developer and land shortages to the developer relate
not only to the level of demand but also to the character
of the firm involved. There are problems involved in
using "excess" economic demand for new private housing as
a guide to land shortages as there are a number of inter-
vening factors between housing demand and land supply; the
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availability of capital for the developer and the general
efficiency of the housebuilding industry are particularly
important. On the supply side too many problems arise.

It is difficult to quantify exactly how much land has
been released by local authorities and even more important
to judge how much of that is developable. Aggregate
_figures of land release are in some cases available:

Kent County Council in its recent review of the Development
Plan produced figures to show that it had released enough
land, given average residential densities and average
household size, to cater for the population the county was

expected to receive up to 1981.lO

Yet aggregate figures
are of only very limited value, as they say nothing about
the nature of the land which has been released.

In the first place, a large proportion might be
unavailable to the developer because of the ownership
characteristics of the sites. Much of the land may be
made up of small plots, especially back gardens, These
clearly are not as 'available' as virgin areas on the edge
of town in which the need to assemble a large number of
small sites is probably not as great. This is particularly
important when the trend in private house bhuilding is
towards larger developers requiring larger sites (see

Chapter 4). Moreover, areas of fragmented ownership might

also have problems with establishing the identity of owners.
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Walderslade in Kent is a good example. An area of 450
acres at the village of Walderslade has appeared in the
Medway Towns Town Map since 1947 and has been zoned for
residential purposes. It has a splendid location in the
Outer Country Ring and close to a main commuter line to
London. However, the fact that the land consists of
numerous small plots of land, the owners of which in many
cases are unknown, has sterilized the land as far as devel-
opment is concerned.11 Yet this area appears in the,
aggregate figures of available land in the county as

being able to take up to 5,000 homes and 15,000 people.
Walderslade also illustrates a second set of factors which
affect the availability of land for development. Sewerage
and water lines were not within easy reach of the site
which must have deterred many would-be developers. A
further problem on the supply side involves the amount of
land released which is being held either by the original
owners, land speculators, bona fide land developers or
even the local authority, and is thus not "available" to
meet housing needs. There is no data on the ownership of
land released by planning authorities, especially in
pressure areas such as the Outer Country Ring. In light
of these points, it is not surprising that most planning
appeals revolve around the differences of opinion between

the developer and the planning authority concerning the

meaning of "available".
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TABLE 3,1: DNumber of years supply represented by land

allocation in development plans in the OQuter

Metropolitan Area, 1967

West

East

S. Bast

North

S. West

South

o, of years
upply

|

13

15

1
Balance (in
acres) to be
added or sub-

racted for AP
'I'LI" 9 282

0 year: .
supply

+%,586

+2,592

+2,2%4

-2,706

£3 908

Source: Ministry of Housing and Local Government

Lunpublished]
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However, a certain amount of evidence can be

presented to indicate that there is a "shortage" of resi-
dential land and a shortage due to insufficient allocation
in Development Plans (although exactly how "shortage" is
defined is not clear). The Ministry of Housing produced
data, presented in Table 3.1, which shows the availability
of land in various sectors of the Outer Metropolitan Region
at the end of 1967. The author, H.S. Phillips, suggests
that a 10 year supply at 1966/7 building rates is needed

to allow enough flexibility for developers and local
authorities to meet demand. The table shows that only the
Surrey/Sussex parts of the Outer Metr0pélitan Region had
over 10 years supply and it must be remembered that these
are "gross" figures as they do not take into account the
factors already discussed. They represent what local
authorities "considered available for development". In
reality the amount of land available probably approaches
more closely the 3 years supply of residential land
reported to be available by Thomas in 1960 (THOMAS, 1961).
A scarcity of land in the O0.M.A. was also indicated by the
recent exchanges between the Minister and local authorities
responsible. The private residential building rate in the
areas has been approximately 30,000 a year: the Minister
asked the local authorities to release enough land for a
rate of 35,000 houses over a 7 year period.12 The Minister

clearly considered there was not enough land available to
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TABLE 3.2:

Availability of land to house builders,

_Pebruary 1966

Replies Availebility of land
Acute shortage Reasonable supply
Number 466 298 152
°/0 100 61 39
Source: Federation of Registered

Trade Enquiry:
HouseBulgders, Feb. 1966.
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meet immediate need.

Secondly, there are the builders themselves.

The builders make the first assessment of the land market
and their insistence on the lack of land suitable for
development has been fairly consistent throughout the
sixties. A survey carried out by the Federation of
Registered Housebuilders in February 1966 (Table 3.2)
indicated that in Britain as a whole, 6l°/o of builders
faced an acute shortage of land. For the South East
alone, the figure rose to 760/0. Anticipating a later
part of the study, all the builders interviewed had some
degree of difficulty in obtaining land.

Perhaps the most knowledgeable and disinterested
body concerned with this issue is the Land Commission. It
too provides corroborating evidence of land shortages in
the counties surrounding London. In its first report in
July 1968, it is pointed out that "what did become obvious
(from its investigations) were shortages of land allocated
in development plans for immediate development. This was
particularly tbue of areas around major urban complexes
in the South East, West Midlands and North West".1? Indeed
the supposed shortage of land for development was one
reason for the creation of the Commission. The 1966 White
Paper hoped that it would ensure that "the right land is

available at the right time for the implementation of
national regional and local plans".14 The Commission
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with its compulsory purchasing powers was necessary
because land was being withheld by owners in the hope
of higher prices. In fact the Commission found that the
land shortage was not due to hoarding, but, as we have
seen, to insufficient allocation. In the event, the
scope of the Commissions' activities in this respect has
been considerably broadened beyond preventing speculation
and it is helping developers to acquire "problem" sites of
various kinds, especially sites with fragmented ownership;
It is reasonable to assume then that the supply
of residential land allocated in development plans is not
sufficient to meet the high demand for housing, which as
Wray points out, is largely stimulated by the availability
of mortgage money (WRAY, 1967). The continued rise in
house prices is a product of the imbalance between supply
and demand, and the rise in land values at an even faster
rate suggests land shortages play an important part in .
maintaining this imbalance. The planner has the problem
of meeting a variety of @&emands for the use of land and
his task is not an easy one. However, it does appear that
the release of land for private residential development has
not had as high a priority as the preservation of the rural
counties around London. Housing needs and preservation
policies s must be in conflict to some degree as was

recognised by Niall McDermott in the House of Commons
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Debate in February 1969 on the Land Commission: "it is
extremely unlikely that out of any re-organisation of
local government we will see resulting any kind of planning
authority which at one sweep will cover all conurbations
and the surrounding countryside related to and dependent
on that conurbation. This struggle, this conflict between
conurbation and the rural areas is, therefore, bound to
continue . . . the planning authorities (in the rural
areas) must take a positive and constructive attitude to
releasing land once the need and demand has been estab-
lished".15 Moreover, whether a land shortage in an
objective sense exists or not (and all evidence suggests
it does) the private developer feels and believes that

the local authorities are not releasing enough land and
this in itself is important in the conflict between the

developer and the planning authority.

* X %X

In the South Bast, the dominance of the preser-
vationist ideology and interests has resulted in mainly
restrictive planning policies since 1945. This is espec-
ially so as regards the Development Plans of the rural
counties around London. Therefore, whereas}%he United
States, thé values on which planning policies are based

accord with those of the market system, political and
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economic, in the South East they are fundamentally opposed
to the values of the market system. The conflict between
town and country, between urban development and agricultural
land use, between regional housing requirements and local
protective interests are thus often subsumed by and re-
inforce the general conflict between market and plan. This
conflict is most apparent on the issue of land availability
and the actors most involved are the residential land
developer and the local planning authority.

While a good deal of work has been done on the
planning authority in this conflict situation, the private
residential developer has been neglected. This is sur-
prising, given the fact that the private sector provides
such a large proportion of new housing in the South East
each year, and given the lack of initiative in land devel-
opment shown by the local authorities. The negative
character of planning controls and the restrictive nature
of planning policies means that the initiative for change
comes from the developer and the market, not the planner
and the plan. Only since 1966 has anything other than
the most rudi%pntary data on the private sector been
available.16 Although we know something about the location
and timing of private residential development, there is
little information on the type of dwelling being built,
the size of sites being built upon and the type of
developer involved: we do not know what is being built
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or by whom. These fundamental questions relating to the
patterns of private residential development in the counties
surrounding London remain unanswered. Secondly, we know
very little about the effects of the conflict situation
just outlined upon the activities of the private developer.
How does he relate to the market/plan context? How does

he reconcile the demands of the market with the constraints
of the plan? Obtaining planning permission is just as
important a factor of production to tthe developer as
capital, labour and raw land. Yet he cannot obtain it
through normal market exchange. Therefore, a second set

of questions concerns the developer in the market/plan
context. It is to the patterns of private residential

development in the South East that we turn first.
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CHAPTER %: TFootnotes

1. See Chalklin, op. cit.

2. Only the residential developer is discussed as a
"producer" here. Other studies at Chapel Hill have
also looked at the landowner: see Smith, E.J.,
Toward a Theory of Landowner Behaviour on the Urban
Periphery, University of North Carolina at Chapel
Hill, 7.

3. Report of Royal Commission on The Distribution of
Population, op. cit.

4, Abercrombie, P., Greater London Plan, 1944, H.M.S.O.
1945.

5. Report of the Committee on Land Utilization in Rural
Areas, Cmd. 6378, H.M.S.0. 1942.

6. The two assumptions which did not prove false were a
projected decentralization of approximately 1 million
people from London, and an assumption that London
would maintain its position as a major world port.

See Abercrombie, op. cit., p. 5.

7. For a brief review of legislation in the 60's see
Dowie, R., Government Assistance to Industry, Centre
for Research in the Social Sciences, Ashford Study
Paper II, University of Kent at Canterbury, 1968.

8. Ministry of Housing and Local Government, The South

East Study, H.M.S.0. 1964. South East Economic
Flanning %ouncil, A Strategy for the South East,

H.M.S.0. 1967.

9. It should perhaps be added that restrictive policies
by county authorities were considerably encouraged by
the absence, during the 1950's and early 1960's, of
any regional strategy to cope with the heavy pressure
which Abercrombie d4id not forsee.

10. Kent Development Plan, Report of Survey and Analysis,
1967/ Revision, Kent County Council, Nov. 1967, oection
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150

14.

15.

16.

This area, like others in the region, was sold off
in small plots at the infamous champagne parties at
the end of the last, and the beginning of this century.

For the Minisber's explanation of the request, see
Weekly Hansard, Issue 782, Col. 680.

Report and Accounts of the Land Commission for the
year ended 5l1st March, 1968, H.M.S.0., July 1968,
para. l4.

Minister of Land and National Resources and Secretary
of State for Scotland, The Land Commission, Cmnd 2771,
H.M.8.0., 1966, para.: 7.

Niall McDermott, M.P. Land Commission Debate, Weekly
Hansard, Issue 782, Col. 689.

It was at this time that a good deal of data became
available in Housing Statistics published three times
a year by The Ministry of Housing and Local Government.
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CHAPTER 4

PATTERNS OF PRIVATE RESIDENTIAL DEVELOPMENT
IN THE SOUTH EAST

The most striking physical expression of metro-
politan expansion in the South East is the large number
of new private estates which have been attached to towns
“and villages in the Outer Metropolitan Area and the Outer
South East since the war, but particularly since 1955.
These new estates can be seen as the end product of a
complicated process of metropolitan growth, in which
changes in population, employment and technology play a
prominent role. As we have already seen, these changes
are the context for action of both the private developer
and the planner; the actions of both are in large measure
responses to them. However, because of the different
institutional limitations of the private developer and the
planning authority, their interests and values in dealing
with such changes are significantly different. For the

developer, such changes represent market "forces" which,

occupied housing and it is his business to provide for this
~demand. For the planner, the demand for land for new homes

is just one of a number of conflicting demands. for the

in the South Fast, make for a high demand for new, owner-
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use of land and his job might be seen as ranking these
demands, using either professional or political criteria
or both, and taking action accordingly.

Some of the factors affecting the demand for
housing work at a national level. Government encouragement
of home ownership, the availability of mortgage funds, the
cut-back in public housing in the fifties and early sixties
and the decline in privately rented property are all
national trends which are important in the residential
development of the South East. However, thegé are specific
regional factors which need to be examined to complete the
analysis. It is clear that private residential development
both in the Outer Metropolitan area and in the Outer South
East is in part the product of certain factors, which,
although imperfectly understood, seem to have their origin
in London itself. ILondon seems to pose the problem, and
the rest of the South East is seen by some as providing
the solution. The solution of London's problems, clearly
creates difficulties for the fural counties in the Outer
Metropolitan Region and beyond, especially as regards land
for private housing. They have, on the whole, chosen %o
deal with this situation by negative and restrictive
planning policies which has led to almost a planning
vacuum in those areas which, because of their speed of

change, require an imaginative planning approach. However,
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private residential development has taken place at a rapid
rate beyond the metropolis and the last part of this
chapter attempts to describe the changing patterns of
private residential development which have occurred.

These patterns suggest that it is necessary to distinguish
between different types of developer if we are to under-

stand the dynamics of metropolitan growth.

PEOPLE AND JOBS IN THE SOUTH EAST

Up to 1951, the conurbation was the most rapidly
growing part of the South East: after that date, the
population of the metropolis became static and has lately
declined. The growth in the Conurbation before 1951 waw
concentrated in the outer suburbs, the character of which
provoked the aesthetic wrath of middle-class planners in
the 40's. They were characterized by large "monotonous"
private developments at low density. This outer suburban
ring surrounded a core of depopulation, roughly correspon-
ding with the old Administrative County which lost 24%/o
of its population 5etween 1931 and 1951 while the outer
suburbs saw an increase of 31°/o0. (WESTERGAARD, 1964).
After 1951, however, the zone of depopulation and decen-
tralization extended to cover almost the whole conurbation,
including the outer surburban ring: centrifugal forces
making for this decentralization resulted in population

growth beyond the conurbation altogether. The planning
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TABLE 4.1:

Population Levels and changes

in England and

Wales, the South East and its major divisions,
1951-68.
millions
1951 |1961 |[1964 |1968 gotal increase
| /o change
England and Wales [43.8 |46.2 |47.4 |48.8 + 5.0
11.4%/0
South East 15.2 |16.4 | 16.8 [17.2 + 2.0
13.3%/0
Greater London 8.87:890.] 8.0} 7.8 - 0.4
4.8%0
Outer Metropolitan| 3.5 4.5 4.8 Bl + 1.7
Area 48.5%/0
Outer South East 3.5 3.8 4.0 4.3 + 0.8
22.8%/0

Source: Annual Abstract of Statistics, 1968

G.R.0. Mid-Year Estimates, 1968
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policies of the Abercrombie Plan were to some extent

responsible for this through encouraging overspill from
London into the ring of eight post-war new towns around
London which took almost half of the 1 million overspill
from the metropolis. However, there was even more volun-
tary migration from the metropolis. The effectsiof
migration from London and from outside the South East
also, have "rippled" first into the Green Belt and the
Inner County Ring which experienced a 466/0 increase in
population between 1951 and 1961, and then into the Outer
County Ring and finally into the Outer South East. This
centrifugal movement then distributed existing population
and new families coming into the South East away from the
metropolis itself and into the "fringe" areas contiguous
to the metropolis. (Table 4.1).*

London's population remained static only in an
absolute sense therefore. There was continuous natural
increase, movement out of and movement into the conurbation.
One effect of this large-scale movement was that the age
structure changed considerably. The net outflow tended
largely to be of young families so that the age structure

of the conurbation is weighted more heavily than other

* Numbered tables appear in the text: lettered tables
appear at the end of the Chapter.
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parts of the regiog in favour of small 1 or 2 person
households. Table 4.D shows the decline in family size
since 1951. DNot surprisingly, the only age group to grow
between 1961 and 1966 were the over 60's. Whereas the
population of the G.L.C. area fell by 71,000 in that
period, the over 60 age group increased by 64,000.l It
is the changing age structure of the conurbation as much
as the absolute decline in population which is important
in contributing to London's severe labour shortages.

Migration was selective not only of the age structure but

also of the social structure. ILondon's net loss was com-

posed of the relatively affluent. White all socio-economic

groups were leaving London, it was the skilled manual and
clerical workers who left in the largest numbers.2
The Outer Metropolitan Area took a considerable
number of the migrating young families from London, and as
Table 4.A suggests, migration was more important than
natural increase in contributing to the phenominal growth
of the area since 1951. Even so, the age structure of the
area was such that it had a higher birth rate than any
other part of the region between 1951 and 1966. Nor
surprisingly, the average family size in the 0.M.A., while
falling generally, in line with the national tremnd, is

still much higher than the rest of the region. A somewhat

similar picture emerges in the Outer South East, although
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growth was not on the same scale as in the 0.M.A. (Table
4,1): migration was again very important, although a much
higher percentage was voluntary due to the absence of
planned expansion schemes of a similar size to the new
towns. However, the area is distinguished, like London,
in having‘a significant increase in the over 60 age group.
Many elderly people entered the region to retire in the
coastal resorts of the east and south.3 Therefore, 560/0
of the Outer South East's population growth between 1961-66
was in the over 60 age group, compared with only lOO/o in
the Outer Metropolitan Area.

These broad population changes are to some extent
linked with the creation of new jobs. The South East as a
whole has been attracting a considerable proportion of the
country's new jobs for some time, as Barlow pointed out in
the late 30's. Even after a decade of government attempts
to encourage industrial growth elsewhere, the South East
took over 40°/o of the new jobs created between 1960 and
1964.4 Not only has there been a rapid increase in new
jobs, but particularly of new jobs in growth industries.
While the "South East Strategy" suggests that "it is not
easy to be positive about the reasons for this", it is
clear that the region's large consumer market, both in
Terms of numbers and purchasing power, its excellent

internal and external communications, the concentration
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TABLE 4.2: Employment growth in the South East and its
major divisions, 1951-66

1
000's

1951-61 1960-64 1964-66
Greater London 167 28%°/0 | 114 29°/0| 53 28°/0
Outer Metropolitan d 3
Area 181 45" /o 96 50~ /o
wuy  72%0
Outer South East 103 26%0 | a4 23%/0
South East 501 100°0 | 398 100%°/0 | 192 100°/0

Source: Standing Cogference on London Regional Planning
[S.C.L.R.P.], Technical Paper 721.
A South East Strategy, Annex C, Tables 9 and 7
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of a wide range of labour skills in the region and the
"attractions" of the capital city have a large part to

5

play. A corollary to the dominance of growth industries
and the resulting labour shortages, is the high income
levels and good career prospects in the South East, which,
notwithstanding the generally higher cost of living, espe-
cially in housing, have been a continual attraction for
workers from other parts‘of the country.6

The attraction of high wages and career prospects
is particularly important in the case of the conurbation
itself, which, in total, has had approximately a quarter
of the new jobs in the region since 1951 (Table 4.2).
Most of these new jobs however have been in the service
industries, especially banking, insurance and finance and,
to a lesser extent, in professional and scientific services.
Office growth in Central London as been most striking,
although employment growth appears to be declining there
slightly now.7 Service employment also occurred in the
surburban fring of the conurbation, especially in Croydon.
On the other hand, manufacturing jobs have declined quite
considerably, although this still leafes London the major
manufacturing centre in the South East and in Britain as
a whole (Table 4.B). Government controls over factory

floor space and then, in 1964, over office floor space have

succeeded to some extent in diverting new employment to
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the Outer Metropolitan Area and to the rest of Britain.

This movement through negative control has been augmented
by the positive help in office relocation by the Location
of Offices Bureau. Moreover, as Keeﬁle shows, factors
other than government action have been "pushing" jobs out
of London. Lack of space for expansion énd the high cost
of space that is available are particularly important.
(KEEBLE, 1968).

As with population, it is the Outer Metropolitan
Region which has received most of London's "o