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Abstract: Transport Policies in London 1965-1980; a study of
political conflict and social injustice .

Ph D thesis submitted by Pierre Filion

This thesis is a study of political decision-making processes
related to transport matters. It explores the factors underlying
these decisions and their social impact. The thesis is divided
into three parts, Part One constitutes a theoretical discussion
of themes related to the study of urban transport policies: the
urban phenomenon, the state, and transport planning. In Part

Two, the history of transport policies in London is related.

The period between 1965 and 1980 is studied in detail while the
decades before 1965 are briefly examined to provide a background.
Finally in Part Three, the history of the period under consid-
-eration is discussed in the light of the theoretical developm—
ents of Part One. One of the main points raised by this discussion
is that elected members repond to pressures from non-state org-
anisations which are likely to yield electoral and economic imp-
acts. It also appeared that the discrepancy between large scale
plans and modest implementations which characterises the period
under study was the result of the behaviour of members of organ-
ational group, i.e. planners and elected members, working within
the state and each pursuing their own interests. The major point
raised in the thesis is that low income groups in London suffered
disproportionally from negative consequences of transport policies
and trends. This was accounted for by the fact that these groups
have less political strength than other groups and that their
limited means do not allow them to escape deteriorating modes of
transport by using other ones.
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Introduction

My interest in the study of urban transport policies was awak-
ened in a previous research project which focused on urban re-
development (Filion 1979). This study revealed the importance
of transport infrastructure in stimmlating the redevelopment of
urban areas. In the area under study, the first step in redev-
elopment consisted of the construction of new urban motorways
and principal roads focusing on the designated area. The
increased accessibility of the area under study, then stimulated
new public and private investment projects. While the study
concentrated on the land use impacts of transport infrastructure
and did not pay mmch attention to their other consequences,

jt made me conscious of the social impact of changes in trans-
port systems. It became clear to me that in spite of their
stated intention of responding to objectively defined needs,
political decisions concerning transport matters in fact favoured
the interests of some social groups at the expense of others.

It thus appeared that transport policies could be considered
from the standpoint of their social impacts and that the inter-
ests they favour conld be deduced from the nature of their

effects on different social groups.

My interest in transport in London can be traced back to my

first visit to the British capital in 1971. At that time my
image of London was that it was endowed with a comprehensive,
efficient and affordable public transport system which should

be the envy of most North American major cities. And over the

years which followed this visit, I usually referred to London




as an example of what could and should be done in terms of
transport in major cities. The main concern underlying the
present study resulted to a large extent from a comparison of
transport conditions in London in 1979 with that prevailing
eight years earlier. This perception of the difference between
the two situations was probably biased as a result of an ideal-
isation of my initial perception of transport in lLondon. It
appeared to me that in comparison with 1971, levels of service
had decreased seriously, that fares had increased steeply and
that the attitude of the public towards politicians and public

transport operators had become increasingly resentful.

The main concern of this thesis is with the manner in which
different social groups are affected by transport policies and
transport trends, with how the nature of the ™aurban life™ of
different social groups is largely shaped by the characteristics
of transport systems. More specifically, I shall attempt to
examine the extent to which the potential accessibility of diff-
erent social groups to urban activities was influenced by the
rise in car use and the consequent fall in public transport
patronage as well as by political decisions concerning urban
transport. The area under consideration is London: while

to a large extent lLondon reflects tendencies present throughout
the Western world, eg. increases in car use and reductions in
levels of public transport patronage, the policies implemented
in the British capital diverged in many respects from the orien-
tation of those pursued in other Western European and North
American cities. Relatively few new roads were built in London
cémpared with other major Western cities and public transport
fares increased at a steeper rate in the British capital than

elsewhere as a result of the low level of subsidy paid to




London's public transport operators. This study will attempt

to throw light on the reasons underlying these differences.

The period chosen, 1965 to 1980, like any delimitation of time,
is largely arbitrary. The historical background to this period
is presented in a separate chapter in order to avoid some of the
problems of focusing on such a restricted period. The starting
point of the period chosen corresponds roughly to the start of the
planning process leading to the proposal:of a primary road net-
work consisting of motorways for London in the late 1960's.

One of the major aims of this thesis is to cover the totality

of the motorway debate in order to analyse both the factors
which led to the planning and promotion of the Primary Road
Network and those which led to its rejection. 1980 marks the
end of the period under consideration. It is unfortunate that
significant recent developments affecting public transport (eg.
the legal battle over low fares) could not be included, but it
appeared that it would be difficult to give these events more
than a journalistic treatment because of their proximity in

time.

Another concern of this thesis is with the motives shaping
transport policies, and particularily with the political aspect
of decision-making and the social effects of transport policies
and trends. In this respect the thesis diverges considerably
from the majority of research by planners or academics on trans-
port matters. These studies deal with the so-called technical
aspects of transport problem definitions and related transport

solutions without paying attention to the political processes.




Such studies typically put forward transport proposals
devised on the basis of projected increases in the level of
demand. The non-political tradition of transport sudies contrasts
with the numerous political studies of other aspects of urban
reality, gg. the local political process, land use, housing etec...
The present study attempts to "detechnicise™ the treatment of
urban transport matters and to "politicise™ it by, inter alia,
relating the technical arguments put forward in planning docu-
ments to the specific interests of groups of agents involved

in transport matters. We see political decision-making as
reflecting social conflicts and consequently argue that the
technical arguments in terms of which transport policy is deb-
ated, in fact conceal the conflicting interests of specific
groups in transport matters. The present study of transport
policies in London over the fifteen years between 1965 to 1980,

is intended to be a case study of these political considerations.
The main considerations covered in this study are, the impact

of transport policies on different social groups and the effect
of pressures exerted by these groups on political decision-
making, and the motivations of agents associated with the state

apparatus, ig. politicians and officials.

The core of the present study consists of a description and
analysis of political decisions related to transport matters
in Iondon. Changes in the use of different modes of transport
and in levels of services, and the effect of these trends on
different social groups, are also considered. The choice of
the material presented in the history of the period between
1965 and 1980 is determined by the interests outlined above.

Our analysis of this material will be used to validate our




perspective on the political process which underlies the study.
Primary emphasis in studying the political process is placed
upon the Greater London Council, Our theorétical perspective
gives priority to organisations and structured forms rather than
to individuals in shaping transport policy. For example we see
the main agent in debates relating to transport matters as being
social groups pursuing their own interests in a given organisat-
ional structure rather than individuals. This is not to deny
that a study of individuals is worthwhile. But, apart from
demanding far more time in order to be comprehensive, or, if
not, leading to a highly selective coverage of transport issues .
such a study would need to show the relation between the struct-
ural context in which individuals evolve and individual actions,
For both theoretical and practical reasons the present study is
therefore restricted to the behaviour of groups and organisations

rather than individuals.

This theoretical position influenced the orientation of the
research underlying this study in that, in the collection of
material on transport policies and situations, mch emphasis

was placed on documents originating from the major organisations
involved in the debate and responsible for decision-making.

The thesis is in fact primarily based on an analysis of docum-
ents. These documents were given importance because they stated
the standpoint of organisations with competence in transport
matters. Particular attention was given to documents originating
from the Greater London Council, the Ministry of Transport s the

Department of the Environment, the Department of Transport and

from the Treasury. Anmual reports of the London Transport




Board, the subsequent London Transport Executive, and of the British

Rajlways Board were also considered as were other documents eman-
ating from these sources. Different types of documents such as
reports, leaflets, press releases, etc., issued by non-governmental
organsiations were reviewed. In order-to deepen our understanding
of the process underlying the adoption of stands by different organ-
isations on London transport matters, a number of officials in
public bodies and active members of movements involved in - trans-
port debates were interviewed. I also spoke to academics whose

field of interest was related tq transport in London. In order to
gain a full picture of the major events relevant to transport in

London, two dailies, The Times and The Guardian, and two weeklies,

The FEconomist and New Society, were consulted. The choice of

these publications was governed by a desire to avoid reliance on

any single source or political viewpoint.

The thesis is divided into three parts. The first part consists
of a theoretical discussion of themes relevant to the analysis
of urban transport policies. The purpose of this part is to
set out the perspective which structures the research which
follows, and which determines the aspects of transport matters
which will be seen as relevant. This part comprises three
chapters. The first chapter focuses on definitions of the M™urban"
present in sociological, economic and political studies refer-
ring to urban questions. After a discussion of these defin-
itions, I offer an alternative definition which is particular-

ly useful when transport is the main object of study. Chapter
Two consists of a review of recent literature on the state

and focuses on the relation between state and society.




I attempt to base my explanation of the nature of state inter-
ventions on the motivation of agents associated with governmen—
tal agencies (politicians and officials) in response to political
pressure. This leads to a discussion of the conditions which
these pressures mst fulfill in order to have an impact on the
state. In Chapter Three, I ocutline the main trends in the defin-
ition of transport problems and in the solutions proposed over
the period under consideration. The main methodologies relied
upon by transport planners are also discussed. In this chapter,
I shall attempt to arrive at an understanding of the impact of
changes in the provision of transport services in order to be able

to follow up later, the social consequences of transport policies.

Part One therefore outlines the major arguments which underly the
choice and presentation of the historical material in Part Two,

and the interpretation put forward in Part Three., In brief, it
stresses that the importance of transport systems in an urban
setting stems from their role in detgrmining physical access~
ibility to given ranges of activities. I also argue that, in

the formlation of policies, agents associated with the state

are governed by motivations which follow from the maximisation

of their interests. Thus elected members are seen as responding

to external pressures when to do so is likely to yield electoral
benefits and to the needs of the private economy because of their
interest in the maintenance of the fiscal stability of the state.
It will become apparent that pressures with high-potential economic
and political impacts are more likely to influence political decision-

making than other pressures. On the other hand, bureaucrats will he




seen as having an interest in the expansion of the agencies

with which they are associated. Finally it is shown that the
nature and cost of transport systems and services determine

ranges of physical accessibility which agents enjoy within

given time and cost limits. This will allow the measurement of
the sécial impact of changes in transport services in terms of
their effect on the number of urban activities agents of different
social groups can reach at what to them is an acceptable cost

in terms of time and money.

The second part of the study consists of an account of events

related to transport matters in London. The choice of the material
included in this part and the manner in which it is presented are
largely determined by the conclusions reached in Part Cne. It

is also the result of the central place in understanding the

shaping of transport services in London given to the Greater London
Council and the context in which transport decisions were taken by

the Council, viz, government policies and more specifically,
macro-economic policies. The positions of the various non-governmental
organisations participating in the London transport debate between

1965 and 1980 is also described, as is the transport situation seen

in terms of the use and the cost of the different systems. Part Two
canprises three chapters. Chapter Four relates the history of transport
in London from the 19th century to the early 1960's in order to provide
a background to the period under consideration. Emphasis is placed on
the organisational evolution of public transport and on levels

of investment on rail and underground infrastructures as well

as on major roads. The two next chapters cover the period 1965 -

1980. Chapter Five is chiefly concerned with the formulation,




promotion and defeat of the primary road network proposals.

This chapter covers the three Greater London Council mandates

from 1965 to 1973. It also outlines the other transport develop-
ments which took place in London over this period. Chapter

Six covers the Labour GIC administration from 1973 to 1977 and

the first three years of the subsequent Conservative administration.
It focuses mainly on the readjustment of transport proposals

and implementations in London to the economic and social context

of the mid and the late 1970's. This period was characterised

by reductions in transport expenditure by the government and by

an intense mobilisation around transport issues in London.

In this second part of the study, the historical account of
events is accompanied by analyses linking empirical evidence
with the theoretical argument of the first part. In this way

I have tried to avoid complete separation between description
and analysis which might have resulted in a somewhat monotonous
account of facts., However it is in Part Three that the main
theoretical analysis of the historical material is provided.
Some of the events described in Part Two are thus referred to
in Part Three and analysed in the light of the theoretical
framework presented in the beginning of the study. It should
be noted however that not every event is submitted to an analysis
in Part Three. This is because this study is at once a history
and a political analysis of transport decisions and debates in
London. Some events of no immediate relevance to the political
analysis have therefore to be related in order to provide an

adequate historical account.




The third part, consisting of Chapter Seven, constitutes the
link between the first and secondparts of the study in that

it offers a substantiation of the theoretical perspective set
out in PartOne by reference to certain of the facts presented
in Part Two. Stress is placed on the conditions in which polit-
ical decisions related to transport afe taken, the potentiality
for non-governmental organisations to influence these decisioms,
and the impact of transport policies and trends over the period

on land use and on social groups.




PART ONE




Chapter T

THE CITY AS A MARKET OF FREQUENTLY REPEATED EXCHANGES

Introduction

The main purpose of this chapter is to attempt to arrive at a definition
of the urban phenomenon which will, in subsequent chapters, allow us

to picture the impact of transport on the urban structure and

emphasise what is at stake in conflicts taking place around transport-
related issues in the city. This definition will then have to pay
special attention to the role of the transport system vis-a-vis the
other urban elements. The present chapter will nevertheless focus

on the urban phenomenon aé a whole. (Considerations about transport
will thus be perceived through the determination of features concerning

the city).

The first step towards such a definition will be to review several
types of approaches to the urban phenomenon. The choice of these
approaches has been conditioned by a desire to cover a wide range of
perspectives having the urban, or one of its aspects, as an area of
study. This explains why the authors considered originate from three
countries — the United States, France and the United Kingdom - and
why the work they produce belongs to various disciplines and take
place within various paradigms. Nevertheless, as their treatment
will be restricted to their potential contribution towards a

definition of the urban phenomenon, such differences will not have a

major impact on the discussion.




The authors will be grouped into categories according to whether
they picture the city as a collection of institutional arrangements
and services, as a spatial process, as a specific field of social
struggles, or as a land-related phenomenon. The comparison of the
respective contribution of these approaches will bring out the need
for a definition that is inclusive of every social agent in the city
and that establishes the urban specificity of a segment of every
type of behaviour taking place in the city. The most fertile
ground for the development of such a definition will appear to be

that offered by the land-related perspective.

It will be demonstrated, that while devoid of significance if
described as a uniform entity underlying urban activities, urban
space takes a different dimension when considered as a patchwork of
advantages related to specific locationms. Because these locational
features can influence the social position of agents, urban space
becomes the focus of competing strategies. It is then, as a link to
these advantages that the relevance of urban transport inside this

view of the city, becomes clear.

1.1 Characteristics of the urban field of study (1)

Castells has commented that "urban sociology is characterised by the
lack of precise delimitation of its theoretical object" (Castells
1969: 182)f What is termed urban studies often limits its
definition of the city as a theoretical object to one type of

behaviour or activity observable in the urban setting (Castells 1969:

174), or to a collection of institutions and services designated by
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the authors as urban. In some cases, the patterns of behaviour
perceived are referred to paradigms concerned with the explanation

of the evolution of society. The problem of the specificity of the
urban as an object of study emerges as a result of this. The |
studies involving such a level of theorisation are in fact a minority.
The majority are empirical studies and apply to unrelated matters
"from architectural symbolism of built forms, through the dynamism

'

of street gangs, to the land-use impacts of public investments...'

(Scott 1980: 8).

Zukin (1980: 579) describes the content of sociological treatises on
the city as a "miscellaneous assortment of disconnected information".
The evolution of the urban field of study does not appear to arise
from a theoretical explosion into many branches (Castells 1968: T73)
because this would imply that, at a given moment, the field was
unified. It seems more appropriate to see it as a Jjuxtaposition
of studies concerned with different objects. As Harloe (1975: 10)
puts it:

In one sense therefore urban sociology scarcely exists,

it has little more than an institutional existence, i.e.

a set of persons who label themselves as 'urban
sociologists'.

In the field of urban economics, extensive discussions centering on
methodology have a unifying impact which is absent in the case of
urban sociology. But a shared methodology does not necessarily

entail a shared definition of a field.

The discussion to follow will cover bodies of literature having
their roots in different disciplines (sociology, economics and

political science) and belonging to incompatible paradigms (neo-




classical economics and marxism). The consequences of this hetero-

geneity will be alleviated because these writings will be considered
only from the point of view of their respective contribution towards
a definition of the urban theoretical object. For this reason the
approaches are gathered under three specific headings in the
sections which follow. The definition we are aiming at will have
to conform to the following criteria:
(1) Provide an explanation of the urban phenomenon
irrespective of the nation or of the historical
period
(2) Illustrate how urban characteristics affect the
totality of the social agents and every type of
behaviour taking place in the city
(3) Portray the actualisation of general social processes

in the city as mediated by urban characteristics.

In other words, such a definition will have to draw attention to, on
the one hand, the derivative character of the city and, on the other
hand, to its specificity related to what characterises the urban

phenomenon as such.

1.2 The urban as a collection of institutional arrangements and
services

This section includes a variety of approaches which define their

field of study as consisting of institutions and services which are
organised at a local level. Unlike other approaches that are con-
cerned with processes involving patterns of behaviour, those presented

here focus on objects that are easily delineated. Such approaches
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are limiting because they exclude many aspects of urban behaviour.
It must be underlined that, while these approaches share common
features related to their consideration of the nature of an urban
object, they differ in other respects. For instance, they consider
different institutions and services and entail contradictory

political views.

The first approach to be considered, community studies, reveals a
central preoccupation with the distribution of power among competing
groups. The origin of this American school can be traced back to
the publication in 1929 of a study by Robert S. and Helen M. Lynd
(1929). The conclusion reached by these authors was that the middle
size city they investigated was controlled, in various aspects of its
life, by the members of a singlé family.2 This study was followed
by a series of others which arrived at broadly similar conclusions,
describing situations where there is no separation between the
economic and political power scenes. The most influential among
these studies has been Hunter's (1963) in which he identifies leaders
in Atlanta who are the "decision makers for the total community"

(Hunter 1963: 2L46).

Reacting against these findings, Dahl (1961) and Polsby (1963)
restricted their field of study to the political process and adopted
a different methodology from the earlier community studies. While
Hunter relied on the judgment of individuals occupying important
positions to determine the membership of the most powerful groups of
the city associated with business, government, civic associations

and 'high society', Dahl focuses ., in his study on New Haven,
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specifically on political decisions. His conclusion is that there
is no identifiable power elite as such because "... individuals who
are influential in one sector of public activity tend not to be

influential in other sectors" (Dahl 1961: 169).

Urban reality, as pictured in community studies, takes the implicit
form of the institutional vectors through which power is traditionally
seen as being exercised. In the case of Dahl and Polsby, this

reality shrinks to the dimension of the local political system.

Because most of the community studies were primarily concerned with
questions referring to the distribution of power in society in general,
they did not pay much attention to the delimitation of characteristics
of the city as a semi-autonomous entity in society. For many of

the authors of these studies, the local community is considered as

a convenient microcosm of society, in which the study of social

trends is easier than at other levels due to the relative ease of
direct observation and direct access to officials (Stedman 1975: 215).
The city thus appears as one among many arenas for the identification

of power processes whose advantage is ease of access.

Unlike the authors of the community studies, Pahl focusses his
attention on the role of the urban managers who occupy in this
approach a ceﬁtral position on the urban scene. They are described
as 'local gatekeepers' controlling to a high degree the access to
goods and services qualified as 'urban'. "The urban managers of
the urban system" are seen as distributing "scarce urban resources

and facilities" (Pahl 1975: 192). They include local government

officials and local private sector managers.
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Borrowing from D. Harvey's perspective (1973), Pahl considers that
individual cities derive their reputation and significance to a large
extent from their location with respect to the geographic circulation
of the surplus. In this context, "the urban managers remain the
allocators of this surplus; they must remain therefore, as central

to the urban problematic" (Pahl 1975: 285). Urban managers are

thus seen as regulators of services and of the built environment in
the city, in both the private and the public sectors. However, this

approach privileges the local bureaucracy.

Pahl's perception of the urban reality takes the form of a built
environment in which services are dispensed by local authorities.

It is difficult to discern how urban behaviours are connected to

the generality of social processes in this view, because the
managers are presented as omnipotent and greatly autonomous. Little
reference is made to the nature of their contacts with elected
politicians whether at the national or local level. Furthermore,
the notion of surplus distribution borrowed from Harvey which could
suggest possible theoretical linkages between the urban and society

in general, is not developed by Pahl.

While in the case of the approaches presented up to this point the
definition of the urban phenomenon had to be deduced from the treat-
ment of their respective themes, Castells is very explicit about this
matter. He considers that the urban units in advanced capitalist
society are units of simple and expanded reproduction of the labour

force. The collective consumption processes, essential to this

reproduction, therefore occupy the foreground of this definition.
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"Fundamentally the urban question refers to the
organisation of the means of collective consumption
at the basis of the daily life of all social groups:
housing, education, health, culture, commerce,
transport, etc." (Castells 1978: 3).

Castells places great emphasis upon the intervention of the state in
the domain of collective consumption. However, he excludes units of
production from the urban reality on the grounds that they operate at
a regional level, and thus transcend the boundaries of urban agglo-

merations (Castells 1975: 297).

In his early papers, M. Castells mentioned the need to work out side
by side a sociology of space (Castells 1968: 84) and a sociology of
collective consumption (Castells 1969). But in his later and more
important works, he abandons all preoccupation with space, claiming
that spatial theories are in fact theories about epiphenomena of

industrial society. I agree with Roweis (1979: 536) who considers
that rejecting spatial theories because of this, is like throwing

the baby out with the bath water.

In Castells' approach, the link between the city‘and society in
general is total. This is because the urban is not given any
geographical or institutional essence, being defined as a moment of
the general social process, i.e. the reproduction of labour. Further-—
more, according to Castells, this moment takes on an increasing
importance because it is becoming the scene of major social confronta-
tions. The monopoly sector of the economy relies increasingly on

the state for the reproduction, at an adequate cost, of a disciplined
labour pool (Castells 19T4: 460). This situation triggers off

social movements which resist the state organisation of collective
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consumption. Castells considers that this confrontation is related
to a secondary contradiction. The capacity of these movements to
bring about structural social change is thus dependent on their
articulation with other social contradictions (Castells 19T7hk: L53).
He nevertheless sees confrontations around collective consumption
issues as favourable grounds for the formation of class alliances

opposing the monopolistic sector and the state.

The total absence of geographical or institutional specificity
attributed to the 'urban' by M. Castells is emphasised by the fact
that, on the one hand, he deals with state urban interventions in
terms of general social processes and that, on the other, he
considers the reactions against these interventions as yielding a

potential for change only when associated with other social movements.

While offering an outline of the urban object that is, in the main,
similar to that of Castells, Dunleavy (1980: 5L4-5) discards his neo-
marxism. According to Dunleavy (1980: 50), urban politics are
solely concerned with decision making directed at collective con-
sumption related issues. He describes his own view of urban
politics as a "content definition" because it deliberately pursues a
coherent explanation of urban politics without regard to spatial
areas or institutions. Because of the central importance given to
decisions having an impact on collective consumption, Dunleavy
transcends juri#dictional boundaries in order to encompass all such
decisions. He thus considers decisions emanating from the civil
society as well as from any relevant governmental agency. Consequently,

according to Dunleavy (1980: 51), the urban political field embraces
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decision-making on collective consumption by national, regional and
local state institutions, as well as private sector organisations.

To be included in the collective consumption process, public services
must be collectively organised and managed along non-market criteria
i.e. access must be at least partly paid from taxes (Dunleavy 1980:
53). As such forms of public services are organised and delivered
throughout society and not only in cities, Dunleavy rejects the
geographical urban/rural dichotomy as irrelevant. Hence, he sees
his definition of urban politics as applicable to society as a whole
irrespective of the urban or rural geographical character of specific

areas.

For Dunleavy (1980: T3), political contexts connected with collective
consumption situations léad to the emergence of adversary positions
in local party politics and these may be echoed in national party
programmes. According to Dunleavy, the independent effects of
consumption locations on voting appear to be comparable to, if not
slightly greater than, those resulting from social class (Dunleavy

1980: T79).

All the authors presented in this section share a common interest in
urban politics and a restrictive definition, whether implicit or
explicit, of the urban phenomenon. The community studies and the
urban managerialist approach adhere to an institutional definition
of the urban process. Whatever is relevant to a study of the city
is then circumscribed by institutional jurisdictions. Such
definitions are hard to Jjustify as anything more than arbitrary

because the jurisdictional delimitations of the urban institutions




in terms of the territories they cover and the services they include,
are the result of historical contingencies. Because of this
restriction of their object of inquiry, these studies leave out many

sources of influence on urban life. For instance, Dahl's emphasis

on local politics leads to an underestimation of the importance of

factors that, while having an impact on the urban scene, are not
related to the local political level. Likewise, Pahl's central
preoccupation with urban bureaucracy underplays the significance of

decisions originating from the local and national political levels

as well as from the civil society. For example, he ignores the
possibility of organisations competing for power arising from the
urban population itself (Harloe 1978: 12). Consequently, the
institutional perspective, because of the restrictive representation
of the urban reality it entails, does not appear to lead the way to

an adequate definition of the urban according to our criteria.

The content studies, by contrast, reverse the institutional approach
in that they derive their field of study from all the instances
having an impact on a designated collection of services. As such,
they solve the problem of the somewhat contingent institutional
limits of Jjurisdictionms. But the choice by Castells and Dunleavy
of a part of the general social process as the urban object, i.e.
collective consumption, necessarily leaves out many facets of urban
reality. Thus, seen through a spatial prism, Castells reduces the
urban to a sum of places which have as a function, the reproduction
of the labour force, judging therefore that the remainder of what
constitutes a city is irrelevant (Lefebvre 1978: 268-9). The choice

of collective consumption as the essence of the urban phenomenon is



arbitrary because, on the one hand, it does not establish a distinction

between the urban and the rural and because, on the other hand, it
excludes the production process which by any account is present and

influential on the urban scene.

1.3 The urban as spatial processes

In this section we shall discuss approaches which share an intersst
in practices related to urban space. Their ambition is not to
define the specificity of the urban object but rather to study a
general social process in its spatial manifestations. In the case
of the first approach presented here, the human ecological school,
the social process studied is the social integration of immigrants
into industrial society as seen through spatial patterns. As to
the second approach, the urban land models, the topic is a space-
related aspect of the choice of consumer goods conditioned by a
utility maximising attitude on the part of the consumer, the choice

of a residential location.

The human ecological school is included here because it represents

the first steps towards a self-defined urban sociology. Furthermore,
even if this school of thought is a dead branch in the genealogical
tree of sociological currents, many authors still comment on its

2

positions.

The human ecological school's first manifestation was a 1915 article

(Park 1915). While the purpose of the school has been set, in broad
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terms, as the study of the relation between the human being and the
urban environment (McKenzie 1967: 63-L4), its effective field of
observation has been the unplanned growth patterns of the city
(Janowitz 1967: 64) and the mosaic of ethnic and social groups inhabit-
ing it (Alihan 1964: 6). The context in which research adopting the
principles of this school was carried out is Chicago, a city that
experienced a high rate of growth during the first decades of the

century, resulting mainly from a massive influx of immigrants.

The human ecologists perceived the urban process as the result of the
competition for space of social groups defined in terms of income and
ethnicity (McKenzie 1967: 64). Urban space was conceived of as a
series of concentric zones, the level of wealth and 'stability' of

whose occupants increased from the centre to the periphery.

Two main avenues of criticism of this school of thought can be
identified. Firstly, the urban is treated by its authors primarily
as a cultural phenomenon, or more precisely, as a set of values
shared or, if not, to be acquired, by the individuals implanted in
the city (Park 1967: 1). The human ecologists described the
relation between social groups and urban space as underlined by a
tendential drift away from the social disorganisation of the central
zones towards the stability and wealth of the outer ones (Wirth 196L:
187). This spatial process appears to be, in fact, a cultural one,
because the drift towards the outer zones exposes people to a gradual
acceptance of 'urban values' (Park 196T7: 56). Castells (1968; 1969)
argues that the human ecologists do not offer a study of an urban

process but rather of the spatial manifestations of a general social




phenomenon, viz. the social integration of immigrants. What is
designated as 'urban culture' in fact refers to the cultural con-
sequences of the capitalist industrialisation. So it is the inte—
gration of immigrants in industrial society that is projected onto
urban space as a process consisting of a movement from the central

to the outer zones (Alihan 196L: 195).

Secondly, the school offers a theoretical interpretation of the
behaviour of social agents in the urban environment based on analogies
between this behaviour and natural processes - though it is not

always clear whether the explanations they offer are actual or merely
theoretical assertions. The origins of the human ecology school lie
in the works of Malthus and Darwin (Wirth 1964: 178), and in plant
and animal ecology. Human ecoiogists have made use of the aspects
of this theory which stress the competition for space and struggle

for life between individuals and between species (Burgess 1967: 50),
and applied them to the practice of social groups in the urban
context. It is thus impossible to determine the motivation of the
social agents and social groups engaged in spatial competition. The
reason for this is that, while these groups are defined in terms of
income and ethnicity which link them to definite social processes

(the distribution of resources and immigration), their behaviour in
the urban context is interpreted as the result of some natural
instinctive behavioural pattern (Alihan 196k4: 182). It seems that
considerations of the relative advantages of the respective zones
might have had a greater heuristic value in explaining the motivations
of social agents engaged in urban spatial competition. Hence the

interest of the human ecologists in the competition of groups for
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urban space falls short of leading to a definition of the urban
phenomenon, focussed on the characteristics of the various sectors

of the city as stakes in the competition among social agents.

Unlike the human ecological school which is now extinct, urban land
use models have occupied the foreground in the literature related to
the urban for the last twenty years. In this short discussion, when
I refer to the urban land models (ULMs) without further specification,
I in fact refer to the authors that are considered as the initiators
of this theoretical current, Wingo (1961) and Alonso (1964), and to
more recent works grouped under the heading 'New Urban Economics'3.
The treatment of this relatively wide area in just a few paragraphs
implies that attention will be paid only to the general principles

of the ULMs that transcend the differences between the various

authors related to this field.

ULMs are theoretically at the junction of the neo-classical economic
perspective for which it is tributary for the explanation of the
behaviour of social agents seen in this case as consumers in terms
of utility maximising choices, and of the geographical central place
theory (Hall 1966; Losch 1967) from which the characteristics
attributed to the context in which this behaviour is performed are
at least partially derived. The city is thus sketched by the ULMs
as a single—cehtred unit where all the jobs are clustered at the
centre and where the residential areas occupying the remaining space

are serviced by an homogeneous radial transport system.

ULMs are intended to help answer questions about the distribution of




activities within the city. In fact, however, the urban processes
they focus on are mainly residential patterns and their distribution
around the central business district (Richardson 1976: 139).

Accordingly, ULMs primarily attempt to decipher the decision-making

process involved in urban residential locational decisions (Scott 1980:

73).

The major flaw of the ULMs is their oversimplifation in the modelling

of the city and of the behaviour of the social agents. Their
representation of urban processes does not therefore survive the
'reality shock'. The ULMs' perception of the city is constrained
by two assumptions: the centrality of Job locations and the homo-
geneity of transport services.h The oversimplification of this
view makes it impossible to perceive actual social processes in the
city. The ULMs suffer from what Sayer (1976: 245) calls "spatial
separatism”" by which he means that spatially defined phenomena are
presented as disjointed from more general social processes. The
structuring of the city results, in the ULM view, from the choice of
residential locations by individuals which is assumed to be a trade-
off between density of space occupation in residential areas and
commuting costs (Richardson 1976: 138). The central importance
attributed to the choices of individuals obscures the fact that
these choices are in fact made in response to an existing urban built
environment and thus reflect its features (Scott 1980: 5L4). Choices,
then, are conditioned by what is on offer. The influence of
consumers over the production of the urban built environment is
indirect in that it becomes relevant only when taken into considera-

tion by the producers of this environment (developers, speculators,



local authorities, etc.). If the conditions of production of the
urban built environment were considered this would be likely to lead
to a concretisation or a rejection of the assumptions used in ULMs
concerning the urban sfructure and individuals' residential choices.
This would also necessarily introduce general social processes into

debates related to ULMs.

The absence of any concern with social processes on the part of ULMs
is particularly obvious in their presentation of social agents as
individuals detached from any position in the social structure. The
ULMs cannot then consider the impact of the social position of the
agents on their residential choices. This position, because it
sets the resources available to the agents, determines the limits
within which such choices will take place. The ULMs also fail to
examine the effects of residential choices on the social position

of the agents performing them (Juillet 1976: 237).

Because of the limited scope of the object of research of the ULMs -
the process of residential location choice centred on distance to

the central job area - it is difficult to derive a viable definition
of the urban phenomenon from their assumptions. The ULMs neverthe-
less carry positive insights into elements of such a definition since
their treatment of the urban structure as resulting largely from
choices gives great importance to the distance between home and
workplace. This implies that these choices‘are made paying attention
to the accessibility potential of the residential locations. This
further supposes that these locations are valued differently

according to their respective accessibility potential. - We shall



return to this topic in section 1.8.

1.4 The urban as a specific arena of social struggles

In this section we shall examine the contributions of two writers
who see the city as a mirror which reflects and specifies the
relations between the forces of history, of class structure and
culture (Glass 196T7: L48). New issues arise from the interaction
between urban characteristics and the relations which prevail
between the social forces, and these writers are interested in
whether the struggles taking place around these issues simply
reproduce oppositions that are found throughout the social structure

or if they lead to original reconfigurations of forces.

Lojkine and Lefebvre share a central concern with these questions.
They both picture urban reality as being primarily a substantiation
of social struggles, and define the urban phenomenon not in institu-
tional or content terms, but as a principle inclusive of all elements
located in the city. These definitions establish the foundation of
the urban specificity and therefore enable the identification of
distinctive urban bases of conflict.

According to Lojkine (1977: 123), the city is a consequence of the
division of labour. He sees the urban form primarily as an outcome
of social and territorial concentrations of labour resulting from
agglomeration advantages to units of production. The city as

described by J. Lojkine (1977: 148 and 169) is a field in which is
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manifested the principal contradiction between the needs of living
labour, i.e. simple and extended reproduction, and those of dead
labour, i.e. the accumulation logic of capital implying a restriction
of the resources available for the reproduction of labour. Concretely,
this contradiction takes the form of conflicts over the provision of
public facilities, the possibilities of access to them, or, seen from
another angle, of struggles for locations differentially valorised
according to the proximity and nature of collective facilities.5

The role given to public facilities brings to the forefront the
relation between the state and social groups in urban conflicts.
Lojkine adopts the state monopoly capitalism view of this relation,
and argues that the state through its urban interventions exacerbates
urban contradictions, primarily by selecting the types of public
facilities according to their use for = capital and, more specific-

ally, for its monopolistic fraction (Lojkine 197T7: 180 and 182).

Urban politics is seen by Lojkine (1972: 8) as "an active reflection
of the relation between the different classes and fractions of
classes" (my translation - P.F.). This 'reflection' is considered
'active' because the relation between classes and fractions of classes
in the city is modified by their involvement in struggles over urban
issues, viz. those related to the nature and distribution of public
facilities in a spatial context. But if Lojkine attributes a
specificity to urban issues, he denies any particularity to the

configuration of forces in conflicts taking place around these issues.

Lojkine's view emphasises the role of collective facilities as

supports for production and consumption activities. This implies
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that his perspective reaches potentially every agent and every type

of behaviour taking place in the city because all are affected in

some respect by the political decisions made in relation to the choice

of these facilities. Moreover, the presentation of the urban pheno-
menon in its generality, as an outcome of the division of labour, is
universal in its application, referring as it does to the conflict
between town and country since the dawn of civilisation (Lojkine 197T7:

124).

Unlike Lojkine and the other authors introduced earlier in-this
chapter, Lefebvre approaches the city through a theoretical mode
which is closer to a philosophical discourse than to a sociological
or economic one. He does not, in fact, présent in his works any
systematically organised empirical data. Giving a short account of
Lefebvre's work, even if one limits oneself to his definition of the

urban reality, is therefore an arduous task.

Lefebvre (1970:117) sees the urban process as a projection on the land
of social relations. But this reflection is specified according to
the traits that define the urban phenomenon as an object of study.
Firstly, urban reality is viewed as emerging from a motive underlying
its existence: the proximity principle.(Lefebvre 1972: 90). This
results from the desire of social agents and organisations to ease
exchanges between themselves by minimising time and distance obstacles
to these exchanges. Accordingly, the urban form, as a virtual nega-
tion of the distance and time separating institutions and groups
(Lefebvre 1970: 158) appears to 'condense' social relations. The

utopian meaning sometimes given by Lefebvre (1970: 8) to the urban,
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consists of the projection of the simultaneity principle in an environ-—

ment free of hindrances.

Secondly, each mode of production is considered to produce its own
space (Lefebvre 1978: 265), i.e. an urban form which is compatible
with its functioning. But as an urban form is quite likely to
survive a mode of production (or at least a stage of a mode of pro-
duction), the correspondence between the two might well be imperfect.
This ié becéuse modes of production and urban forms exist on two
different time scales. Consequently, the adaptation of the urban
form to the successive modes of production, far from being automatic,
is the object of confrontations between antagonistic strategies
(Lefebvre 1970: 117). This confrontation usually takes place between
the users of space struggling in order to maintain their urban
advantages related to the proximity principle seen as the use-value
of the city, and the dominant economic forces plus the state. The
economic forces' strategy consists of the gradual imposition of
exchange value on urban space, thus destroying prevailing use values,
in order to reap maximum profits. With regard to the state, it is
seen as erecting, throughout the city, monuments testifying to its
power (Lefebvre 1978: 2T4). The economic powers and the state thus

colonise the city, shaping it according to their own interests.

Lefebvre's definition of the urban phenomenon as founded on the
proximity principle and the persistence of the urban form, stresses
the actualisation within the city of the social struggles centering
around urban issues. Moreover, unlike Lojkine, he perceives the

configuration of forces around these issues as influenced by the
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urban context. This definition is also universal in its application
because it has relevance for all the agents and the types of behaviour
in the city and also because the urban processes it describes are not

restricted to the urban form of one particular mode of production.

1.5 The criteria of a definition of the urban

Having reviewed several bodies of urban literature, I will now return
to the question of the definition of the urban. The criteria for
such a definition are that it should cover the ensemble of the
activities taking place in the city, delineate general characteristics
applicable to any city no matter the location or the historical
period and, through these characteristics, specify the urban from

the general social processes.

First of all, the urban must appear as more than the mere reflection
of social processes and conflicts as pictured by the human ecologists
who see in the urban process an aspect of the integration of social
groups into the social order of industrial society. In order for
the urban to be circumscribed as an object of study, there must not
only be specific urban issues but these issues must give rise to
specific arrangements of social forces as acknowledged by Castells,
Dunleavy and Lefebvre. Conversely, the urban phenomenon must not
only be considered in its specificity; one must also be able to see
how the impact of the social processes manifest themselves through
this specificity - a point which urban land models ignore since they

divorce the limited urban phenomenon they have under consideration




from external influences. The motivations underlying the practice

of the social agents establish a link between determinations origin-—
ating from a position in the social structure and urban issues which

resolutions convey impacts on this position.

Another criterion that a definition must fulfill is that the features
that specify the urban as a theoreticalrobject should apply to every
agent present in the city, unlike the institutional studies which,
because of the delimitation of their field of study, are only con-
cerned with a minority of these agents. These features must also
emphasise the urban angle of every type of behaviour taking place in
the city as implied in the work of Lojkine and Lefebvre. The content
studies and the urban land models, on the other hand, while including
all the agents in their frameworks, single out specific types of
behaviour that they treat as urban: in the first case, behaviours
related to the production process are excluded and in the second
case, only residential location choices are comsidered. Furthermore,
the urban characteristics outlined for the purpose of a definition
cannot specify the city if, as in Dunleavy's approach, they apply to
rural as well as urban geographical areas. In such a case, the
characteristics necessarily delineate another social process than

the urban phenomenon. In order to avoid such a mistake, one must
verify that the characteristics included are relevant for urban

areas under various modes of production.

In our view, a spatial perspective is capable of meeting the criteria
of an urban definition. Such a perspective would be very close to

the one adopted by Lefebvre because his central principle of proximity
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is in fact a consequence of space-related agglomerations. The
relevance of the spatial perspective derives from the fact that

urban space is shared by all social agents and supports all types of
behaviour in the city. This perspective defines the distinctiveness
of urban issues as their land-related character. Furthermore,
obvious dissimilarities in the use of space clearly mark the

distinction between the urban and the rural as theoretical objects.

The arguments for a spatial approach may appear abstract. In the
next sections, I will show how this approach can be used to understand

concrete issues.

1.6 The urban land nexus

In this section, I will investigate the treatment of the urban pheno-

menon in studies which focus upon urban space.

Scott introduces what I consider to be the most explicit definition
of the urban phenomenon to place land considerations at its centre.
The purpose of this approach is

to set up a broad theoretical framework that identifies

the location of the urbanization process within society

as a whole and that reveals the origins, dynamics and

internal order of urban spaces and systems,
(Scott 1980: 2)

The core of the inquiry into the urban question lies in this approach,
in what is called the urban land nexus (ULN). The ULN is seen as a
composite system of differential locational advantages (Scott 1980: k4)

resulting from the dynamic of private firms and households developing,
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exchanging and utilising land in conformity with their particular
motives and from the state provision of infrastructures (Scott 1980:
136). The ULN brings out the specific urban logic and the urban

effects of any single social event taking place in the city.

The interactions between private decisions and the state in the city
constitute the dynamic of the ULN (Scett 1980: 135). This inter-
action is central to Scott's argument. He sees state interventions
as a response to the aggregate effects (négative external ties) of
private firms and household decision-making with regard to the use of
an urban space, structured by the social and property relations of
capitalist society (Scott 1980: 135). Capitalist cities are thus
prevented from falling into disarray only by continuous state inter-

ventions (Scott 1980: 165).

Scott considers the ULN as highly derivative, being "a sort of by-
product of an analysis of the structure of the capitalist society
generally" (Scott 1980: 3). But he also stresses the specificity of
the characteristics of urban land phenomena which lead to "potential
and actual conflicts in cities that cannot be directly read off from
class relationships determined in the domain of production" (Scott
1980: 165). Related to these conflicts are mobilisations perceived
as "intermediations of fundamental social dynamics emanating out of
class relationships" (Scott 1980: 165). More concretely, it seems
that, on the one hand, the prevalence of the general social processes
in the ULN is actualised through the behaviour of the social agents
assumed to be in accordance with their interests as determined by

the position in the social structure while, on the other hand, the
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unintended aggregate effects of the land-related behaviour of agents
illustrate the specific nature of the urban. These effects are the
setting for mobilisations, but Scott sees them mainly as inducements

to state intervention.

A positive aspect of Scott's work, according to the criteria adopted
here, is that he develops an approach which embodies every agent and
every form of behaviour, as determined by a web of connections, as
land related factors. But I see two major problems in relation to
Scott's approach. Firstly, he overlooks the existence of conflicts
between social agents around spatial issues and as a corrollary of
this, he presents the state as reacting only to the conglomerate
effects of their behaviour. This perception of state interventions
makes 1t appear to be a neutral body in its relations with the social
agents. Seconﬁly, he does not seem to elaborate sufficiently the
notion of differential locational advantages that appear to have an
important impact on the interconnections between the urban elements.
The question which must be raised concerning these locational
advantages are: what brings them into existence and what are their

influence on the urban activities?

To help answer the first problem, I introduce the works of Juillet
(1971) and Lipietz (1974) which depict a process of spatial segrega-
tion: the technical and social space division (TSSD). The TSSD is
perceived by these authors as the spatial effect of the confrontation
of classes in capitalist society (Juillet 1971; 240). Unlike Scott,
they then give a central significance to the clashes between groups

and agents set in the civil society. Moreover, according to these
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authors, the state's land based interventions are basically concerned
with the differential distribution of public facilities and with the
zoning of the urban space (Juillet 1971: 241l; Lipietz 19Th: 25). Far
from mitigating some unwanted side effect of agents' decisions, these
interventions aggravate the spatial segregation resulting from the

unequal distribution of power among social agents and social groups.

In the opinion of Juillet and Lipietz, the differential valuation of
space is of focal importance because it is seen as the issue at stake
in the conflicts opposing agents, groups and classes on the urban
scene. This introduces the second criticism of Scott's approach:
that he grants too little consideration to locational differences.

In the light of what has already been said, it emerges that this is
due to his emphasis on the aggregate effects of the agents' land-
related behaviours. This emphasis in his perspective reduces the
attention given to the struggles among agents working out strategies
aimed at reaping the advantages emanating from differentially valued
urban locations. Scott nevertheless views the locational advantages
as a consequence of the spatial variation in access to the "useful
effects of urban agglomeration" (Scott 1980: 136), or, in other words,
of access to the beneficial aspects of the agglomeration of activities.
Lipietz explains the centrality of spatial issues as objects of
conflict in the city as related to the effect which access to urban
locations can have on the position of an agent in the social

structure (Lipietz 19T4: 99).

In the final two sections, I shall follow up this line of thought by

investigating the process by which differential locational values can
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influence the situation held by agents in the social structure. I
shall then discuss how locational values result from, while affecting,

the behaviour of social agents in the urban environment.

1.7 Urban exchanges

At the outset of any discussion of the urban phenomenon, attention
must be focussed on the underlying reasons for concentration of
activities in the city, or more precisely, on the favourable aspects
of urban agglomerations that give rise to such concentrations.
Questions about the nature of this agglomeration are given many
humanistic answers. = For example, Lewis Mumford (1961) sees, in the
grouping of activities in cities, the hub of civilisation while

R.L. Meier (1962: 4O and 44) considers that the numerous transactions
taking place in the city increase the cohesion among individuals.
More ﬂésically, for 0.P. Williams (1971: 12),6 the city is an instru-

ment facilitating human interactions.

In terms that are closer to an economic discourse, J. Remy (1966: 55)
defines the urban unit "as juxtapositions creating scale economies"

(my translation - P.F.) which take the form of agglomeration benefits
for firms, i.e. improved conditions of production (Remy 1966: 109),

and for consumers, i.e. a greater choice of workplaces, goods and
services (Remy 1966: 175). This emphasis on agglomeration advantages
in the definition of the urban phenomenon stresses the possibility of
easily and frequently repeated exchanges in the city, in the absence

of which these advantages would vanish. This is because agglomeration
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advantages are not the result of the mere juxtaposition of activities
in the city but, rather, of the interconnections that take place
between them. The concentration of activities reduces the costs

of carrying out exchanges in terms of infrastructures, facilities,
energy and time, within urban areas. In rural areas the larger
distances to be overcome make the frequent repetition of certain
exchanges uneconomical. The need for proximity between activities
in urban areas deriving from the need for frequently repeated
exchanges and the price paid for this proximity explains why land-

consuming activities such as farming, are usually absent from cities.

Cities can thus be visualised as comprising units of activities
(households, firms, shops, government agencies, etc.) conglomerating
in order to reap the benefits of mutual interdependence made possible
by their proximity to each other. The pre-condition of this inter-

dependence is the system of exchanges which interconnects the units.

Any exchange forms part of a market, that is, comes about in a nexus
of anticipated and adaptive patterns of interaction. At first sight
the city appears to be made up of a multitude of markets centred on
specific objects such as land, jobs, ideas (Lefebvre 1970, 66-T),
social encounters, etc. But acloser look reveals that all these markets
are in fact subordinated to the patterns established through the
interactions between households and workplaces.T This is because
the other markets owe their existence to conditions set at the pro-
duction level. Accordingly, the structure of the city is greatly
influenced by the locational decisions of production units. The

creation of residential and consumption units is conditioned by such
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decisions. Similarly, state intervention in the organisation of
transport systems which are shared by all exchanges, usually follows

the daily rhythm of exchanges between households and workplaces.

The different extent of the markets in the city implies an unstable
balance between local and metropolitan markets. According to land
use and transport characteristics, this balance can be seen in the
case of retail trade where some goods tend to be acquired locally and
others.at thé centre of the agglomeration. However, job markets tend
to be metropolitan in scope especially in the case of employment
located at the centre of agglomerations. This is why patterns of
employment and commuting have proved useful in attempts to arrive at
a definition of the boundaries of urban agglomerations for research
purposes. Coombes et al (1978; 1979), Hall (1971), Hall et al
(1973) and Drewett et al (1976), dissatisfied with the non-functional
character of agglomeration delimitations based on administrative
boundaries, advocate for census purposes the use of Standard Metro-
politan Labour Areas to define agglomerations. The SMLAs are
inspired from the American Standard Metropolitan Statistical Areas
used in censuses. The SMLA would tie to an urban centre, an inner
ring in which at least fifteen per cent of the workforce commute to
the centre (Coombes et al 1979: 568). The maximum extension of a
metropolitan area - termed Daily Urban System by Coombes et al (1978:
1182) - is a function of the stretching of the interconnections
between households and workplaces. As he puts it,

The individual household may change residential location

within a DUS without any of its members changing employment,

and conversely job changes may take place within the DUS
without a need for residential mobility.
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The transport system fills a crucial role in determining the size of
metropolitan markets in that it sets, by its characteristics, i.e.
speed and cost, the extent to which, according to their respective
nature, frequently repeatable exchanges are acceptable to social
agents.8 The possibility of frequently repeated exchanges between
the units located in the city defines the scope of urban markets.
Seen from the national level, they appear as sub-markets belonging to
a national system of exchanges enclosed by formal boundaries and

usually protected by tariffs.

If it is assumed that social agents are acting in accordance with théir
interests, we can infer that they will constantly attempt to improve
the conditions in which they perform the exchanges related to their
activities. Put simply, social agents will try to minimise their
transport time and costs (Broadbent 1977: 120). It may also be
inferred that they will aim at maintaining as large as possible an
accessible territory. This is because a large accessible territory
represents for an agent in the urban context, more opportunities for

realiS ing exchanges, or in other words, greater life chances.

It therefore appears that the city can primarily be defined as a
market of frequently repeated exchanges entailing a clustering of
activities necessary to ease the realisation of these exchanges.

1.8 The differential valorisation of space

The value of urban space is not uniform over its whole area but rather
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takes the shape of peaks and troughs. The concrete manifestation of
these differences in value are the patterns of land uses and densities
in the city. This patchwork of uses is at once a cause and a con-
sequence of the rents fixed by landowners which take into account the
profitability of a piece of land in comparison to other locations.

The factors underlying this profitability are the object’of study of

the present section.

The agglomeration is perceived here as made up of sect0r59 differ-
entially valorised according to:

(a) their respective accessibility to other zones within the
agglomeration. This accessibility determines for the agents settled
in a sector, the degree of ease with which they can perform exchanges.
As Williams puts it so succinctly, "... a location defines a possible
network of interactions" (1971: 28). Urban sectors can thus be
ranked hierarchically according to the opportunities they allow for
access to other specified sectors (Williams 1971: 37). The access—
ibility opportunities of a sector thus depend on the characteristics
of the urban structure of a particular agglomeration in whose deter-—
mination the organisation of the transport system plays a crucial
role.

(b) their inherent characteristics, which necessarily depend upon
the character of the urban built environment (UBE) within their
boundaries. The UBE can be seen as the crystallisation (Santos 1977:
3) of past decisions (Whitehand 1977: 3;'Cozen 1966; William 1975: 111)
made according to sector accessibility opportunities, the prevailing
UBE and the social relations of power of the time. The social

agents can derive benefits from the presence and nature of the
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collective and private facilities of the sector (Lojkine 1977; Remy
1966: 39) as well as from the symbolic value associated with its UBE

(Bailly 1975: 137-8).

Accessibility to highly valued sectors in terms of accessibility,
amenity and symbolic characteristics, is crucial because of the range
of exchanges it allows (Williams 1971: 28) and the conditions of repro-
duction (housing, public facilities) it permits. It can thus be said
that the position of an agent within the urban spatial structure in
which opportunities are unevenly distributed, influences his position
in social competition (Lipietz 1977: 16) and is thus likely to modify
his situation in the social structure. Competition for space and
location can thus be perceived as proceeding from the behaviour of

each agent aspiring to reap the benefits of favourable urban locations

in order to ultimately improve his social position.l

Competition for urban space through the market process leads to the
attachment of higher value to the most desired pieces of land.ll
Topalov (1973), in a study of the conflictual relation between land-
owners and capital around urban land issues, argues that landowners,

in order to reap maximum returns from the useful agglomeration effects,
are likely to transfer their monopoly over land use to the capitalists
who are able to promote the largest developments which therefore yield

the highest rent (Topalov 1973: 253). Similarly, in order to benefit

from higher rates, local authorities often adopt the landowners' logic.

But concrete manifestations of the competition for space are not

restricted to market processes. They can also take the form of
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political struggles as in the case of the resistance of residents to
market trends threatening their local environment. These struggles
may also be aimed at public services related to any one of the two

valorisation factors: transport services and community facilities.

The combined effects of the operation of the land market and of state
urban interventions provoke a segregated pattern of land use. When
perceived from the level of the totality of the agglomeration, this
pattern consists of concentrations of activities distributed in
accordance with their locational purchasing power. The composition

of the city has a tendency to reflect the relations of power prevailing
in a given society through a technical and social spatial division
which implies the concentration of activities into unifunctional

zones and the delimitation of residential areas segregated by income

(Broadbent 1977: 122-3 and 127).

To recapitulate briefly, the differential valorisation of urban space
is the outcome of previous locational decisions. These decisions,
"locked" (Harvey 1975: 23) in the built environment, determine at any
given time the valorsiation of sectors of urban land. Social agents
compete among each other in order to secure access to the most highly
valued zones and the use of their built environment. This is because
their location in the city can affect their social position according
to the position in the socio—spatial hierarchy of the sector which they
are able to afford. This process of competition further widens the
differential valorisation of urban land, thus accentuating its tech-

nical and social division.




Conclusion

This review of approaches to the urban phenomenon has revealed that
most of them are unsatisfactory according to our criteria of an
adequate urban definition. The reasons for this seem to be that the
phenomena studied are either feebly anchored in the urban reality as
we concelve it, or are too fragmentary to lead to an inclusive view of
the city. The most satisfactory approaches in this respect appear
to be those that emphasise land-related processes. In order to
assume a theoretical meaning, urban space must be accounted for in a
way that explains how it becomes an object of competition between
social agents. This means that it must be seen as a mixture of
advantages and disadvantages related to specific locations. These
locations determine opportunities for accessibility to ranges of
urban activitieé, and thus have an influence on the social position
of the agents. The city can thus be seen as the materialisation of
institutionalised patterns of competition focusing on a spatially
segregated pattern of advantages with impacts on the social position

of agents, groups and classes.

A preoccupation with accessibility in the city must include Zpso facto
a consideration of the features of the urban built environment in
which all activities nest. Accessibility and the built environment
are in fact two facets of the same phenomenon. This is so because,
put more concretely, activities are located according to their access-
ibility potential while the notion of accessibility simply refers to

possibilities of interconnections between activities.
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In the light of what has been said with regard to social agents, urban
issues originate from the conditions of physical access to features
of the urban built environment which have beneficial effects. The
nature of this accessibility depends on the uneven distribution of
these advantages and on the organisation of public and private trans-
port. The principal urban issues are therefore those linked to
behaviours having a structuring impact on the city. This includes
private and public decision-making concerning the use of urban space
and the organisation of transport . But the spatial aspect of any
form of behaviour taking place in the city can also lead to urban
issues. However, the studies of non-spatially related aspects of

social phenomena could not qualify as urban by our criteria.
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Chapter II

THE NATURE OF STATE INTERVENTIONS

Introduction

The discussion of the theory of the state presented in this chapter is
intended to provide a framework for the analysis of urban transport
policies in the chapters which follow. The reason for its length is
that a general discussion of the state theoretical debate is necessary
to enable the formulation of general principles concerning the scope
and limits of the mode of operation of the state. Once such principles
are arrived at, arguments more directly relevant to the object of study

of this work will be raised.

Nevertheless, even in this general discussion, the viewpoint from which
the state is seen will be coloured by this ultimate purpose. For
instance, the central concept underlying, whether implicitly or ex-
plicitly, any theory of the state, change, will refer to successions

of administrations and shifts of policies. This is because the
greatest changes in transport policies during the period under study
were shifts of priorities resulting partly from changes of adminis-
trations facing different economic situations. Another reason for
emphasising this aspect of change is that, with a few exceptions, e.g.
local government reorganisation, the period investigated (1965-1980)
has been exempt from major institutional transformations. The aspects

of change we focus on thus reflect the object of investigation and the

characteristics of the period surveyed. The theory developed in the
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following pages, because of its focus on the functioning of the state
and on the impact its mode of operation has on policies, departs from
many state approaches basing their definition of change on the potent-

iality for radical institutional change.

Furthermore, unlike most theories which consider essentially the
external relations of the state, the one adopted here focuses on its
form, thus keeping the discussion at a less abstract level. Hence,
the links between the state and civil society are mainly studied as
internalised within the state machinery. These links are then seen
as formal institutional channels. Such a perspective does away with
the dichotomy form/function. Form is perceived as conveying function
and vice versa. This focus on the form of the state allows one to
stress the role of occupational groups in its mode of operation. The
motivations of the state in its interventions in civil society goals
are seen as deriving from the interests of the various occupational

groups involved in the working of agencies.

In the first section, the debate on the state theory will be partly
reviewed. But, in contrast to most contributions to this debate
based primarily on functions fulfilled by the state in society, a
genetic approach focussing on how the state, its agencies and its mode
of operation came into being, is developed. This approach presents
the form of the state as the result of the accumulation of past
conflicts. Attention is directed particularly to the institutional
channels through which influences of the civil society on the state
are transmitted: the fiscal dependence of the state on resources

produced in the private sector, and the electoral system.
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In order to examine the process of state intervention, the conditions
under which issues leading to demands take place, are discussed in the
next section. Emphasis is placed on the obstacles groups and indivi-
duals have to overcome in order to formulate and exert pressures on
the state. These pressures are then treated as resulting from the
resolution of a conflict between the rewards expected to stem from an
action and the efforts needed to execute it as perceived by individuals
and groups. The object of the third section will be the modality of
state responses to these actions. It will be demonstrated that,
because of the nature of the relation between state and civil society,
these interventions must be articulated in complex ways so that con-
figurations of social forces linked to specific issues can be grasped.
Planning, defined in terms of organised Sequences of action, will be

seen as the means adopted to carry out interventions.

In the last section, the limits of state intervention will be discussed.
More specifically, emphasis will be placed on the difficulties of
pursuing long-term policies in a coherent way. Along with changes of
potential regimes and of priorities within a regime, the succession of
macro-economic policies will appear to be a central factor underlying

these difficulties.

2.1 The form and function of the state

In this section I will start with a brief review of the current theo-

retical debate on the state. This will lead to the elaboration of

an alternative model of the state. Functionalist, systemist, as well
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as most marxist perspectives on the state define it in terms of its
relations with civil society, often treating it as an abstract entity.
The objects of enquiry are then the functions that the state fulfils

in civil society and how they contribute to the survival of a definite
order between the instances of civil society. To remedy the short-
comings of such views, the model developed here stresses the historical
conditions underlying the various moments of the formation of the state

as well as the concrete operation of its institutional framework.

After the Second World War, two main theoretical views of the state
were developed in the United States: the functionalist and the
systemist. In the former, concepts originating in anthropology are
applied to the study of the state in modern society. In the latter,
the conceptual source is systems theory. Both views foeus on pro—
cesses related to the mutual adaptation of the political system and of
its social environment (Merton 1957: 51; Easton 1965: 132; Parsons 1969:
343). This is done by delineating the political system and singling
out the types of pressure originating from the social environment that
reach it. It also involves a consideration of the reactions of the
political system in response to these pressures. This process is
usually presented in terms of inputs and outputs. The shortcomings
of such schematic descriptions are related to their theoretical roots.
Neither the functionalists nor the systemists can account for con-
flicting interests among social groups and for the state's reaction

in the face of irreconcilable demands emanating from different groups.
The authors following these approaches have usually neglected the
question of the inequality of access to the state and of the dis-

criminatory aspects of state intervention. Their focus on the mutual
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adjustment of the state and its environment prevents any consideration
of the potentiality for radical change likely to manifest itself in

certain situations.

The most coherent of the responses to these deficiencies has been
provided by the marxist oriented state theories elaborated in the
1960s and 1970s. According to the character of the relationship
between the state and economic processes, these theories can be grouped
under the headings 'closely linked' or 'loosely linked'. In the
first case, it is assumed that the state reacts in a straightforward
manner to economic processes, while in the second case, it is seen as
responding mainly to social struggles (Pickvance 1978: 18-19).
Miliband and Poulantzas' perspectives can be fitted in this second
category. According to R. Miliband (1969: L49), the state system
consists of "a number of particular institutions" in interaction.

The link between the state and the dominant classes passes largely
through "a state elite" (Miliband 1969: 59) originating from these
classes and which controls the dominant positions of these institu-
tions. Poulantzas rejects the central importance accorded to the
empirical evidence of class membership of the state elite.l For him,
"state power is not a machine or a simple object concocted by the
various classes; nor is it divided into parts which if not in the
hands of some, must automatically be in the hands of others"
(Poulantzas 1973: 288). He considers that the bureaucracy's
operation, far from being determined by the class membership of its
agents, depends rather "on the concrete functioning of the state
apparatus, i.e. on the place of the state in the ensemble of a forma-

tion and on its complex relations with the various classes and
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fractions" (Poulantzas 1973: 335). The state is seen by this author
as relatively autonomous as a consequence of its position in the social
structure and of the specific political functions it fulfils. These
functions derive from the state's role as a "factor of political
organisation of the dominant class" and, as a corollary, "as a factor
of political disorganisation" of the dominated classes while securing
the support of classes of subordinated modes of production to the

dominant class (Poulantzas 1973: 287-288).

Both authors emphasise the autonomy of the state in capitalist society
while simultaneously showing how the autonomy is relativised by the
fact that the state in its interventions favours the dominant classes.
This bias is caused in Miliband's perspective chiefly by the class
determination of the agents steering state institutions, while for
Poulantzas, this bias stems from the structural relation of the state

to the other social instances.

The so-called German derivationists (Holloway and Picciotto 1978)

reject the autonomy and the specificity attributed to the political
process by Miliband and Poulantzas (Fay 1978: 138). The derivation-
ists view'the state as fulfilling needs of the economic processes thus
qualifies - asPclose link state definitions. While there are important
variations among the authors within this current about this, the
'functional need' for state intervention is generally seen as sufficient
to explain its occurrence (Pickvance 1978: 18) - hence the use of the
term 'derivationist'. This current pays little attention to the

effects of social struggles directed towards the state.
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The derivationists base their theory of the state on categories
extracted from Marx's Das Kapitél. These categories, devised
originally to explain the functioning of the capitalist economic
syster, are applied by these authors to an analysis of the political
form (Holloway and Picciotto 1978: 17). The chief question answered
by the derivationists is "what is it about social relations in
bourgeois society that makes them appear in separate forms as economic

relations and political relations?" (Holloway and Picciotto 1978: 18).

The derivationist current can be divided into two main perspectives.
The first one advocated chiefly by Alvater (1978) and by Muller and
Neusis (1978), presents the state as a solution to problematic
situations which individual capitalists are not able to resolve
individually. This means that the state ensures the survival of the
capitalist economic system. The second perspective, developed by

J. Hirsch (1976; 1978), presents the state as a derivation from the
social relations of domination that prevail in a capitalist society.
More concretely, the absence of legitimate use of physical violence
in the process of production is necessary for the maintenance of the
exchange processes among owners of production units and between them
and the labour force typical of the capitalist system. This requires
that the monopoly of the use of violence be given to an entity
external to the production process, i.e. the state. The state also
safeguards the general rules of commodity and monetary intercourse
while ensuring the 'external' conditions of social reproduction.
Hirsch's definition of the state implies that it must at any time,
clash with the working class or sections of it as well as with the

interest of individual capitalists or groups of capitalists.
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Because the state as an entity is separate from the immediate process
of production, while fulfilling roles essential to its survival, its
activities develop through a process of mediated reactions to the
evolution of the accumulation process or, more specifically, to the
tendency of the rate of profit to fall. The role of the state in
devising countertendencies to this fall is, according to Hirsch
(1976: 116-11T7), the key to its analysis. This role leads the
state to attempt, in a necessarily crisis-ridden manner, reorganisa-
tions of the historical complex of the general social conditions of
production and of exploitation (Hirsch 1976: 11T7; Hirsch 1978: Th).
Thus the state is understood by this author, through its concrete
functions, as fundamentally a reaction to the class struggle basis

of economic and social processes.

The views of the state presented here, particularly the derivationist
one, share a somewhat functionalist perspective in that they deduce
its form and existence from needs emerging from civil society. In
other words, they see the state as originating from the requirements
of specific functions essential to the maintenance of civil society's
processes. A1l the authors mentioned here depict a complementary
relation between the state and its social environment, assuring the
maintenance, through a process described differently by each of them,
of fundamental features of society (Saunders 1979: 186). This type
of model reflects the synchronic perspective adopted by these authors.
They see the state as a given entity set in a given society at a
given moment. They thus fail to pay attention to the multitude of
historical events underlying the development of the form of the

state. Another feature of these theories is that they all focus,




though each in their own manner, on the state/civil society relation-

ship.

The two broad characteristics shared by these approaches explain why
they have not primarily directed their attention to the state envisaged
as a definable entity characterised by a form, i.e. a specific organ-
isational arrangement, and modes of operation of its own. They thus
usually fail to answer the following questions: How at any given time,
does the state come to adopt the specific form and the specific

working principle it has? How does the state arrive at the fulfil-
ment of certain roles in society? Whence does it derive the capacity

for doing so? And how are the boundaries of the state delimited?

In order to give answers to these questions, it seems important to
adopt a view of the state that permits its perception as the result

of its history (Pickvance 1978: 12; Blanke et al., 1978: 119).
According to this view, its institutional configuration as well as its
mode of operation are the outcome of political decisions of unequal
importance reflecting relations of power betwen social classes and
social groups prevailing at different moments in history.2 The
existing state structures in their turn are determining factors in the
orientation of subsequent political struggles. The outcomes of past
political conflicts embodied in the structure of the state thus condition
future conflicts. The importance given to political struggles can
be explained by the influence of their effect on the concrete entity
of the state, and by the influence this entity bears on the config-
uration of future struggles.3 The state then constitutes a specific

arena of conflicts.



State agencies, like civil society instances but to a higher degree,

are ruled by formal decisions taken at the governmental level. The
organisation of the state, its mode of operation and its relation

with civil society at a given moment, are therefore set by a legal
corpus which consists of decisions taken by a government in various
historical coﬁtexts. This corpus can be modified by the reinter-

pretation of existing laws, the addition of new ones or the reform—
ulation of sectors and indeed of the foundations of the whole legal

edifice when the configuration of political power requires it.

The state form can thus be described as the crystallisation of the
settlement of political conflicts of varying magnitudes each involving
a specific relation of power between individuals, groups or classes
confronting each other. fhe evolution of the state can metaphorically
be seen as a 'sedimentation' process in which agencies, laws and

modes of operation are superimposed according to decisions reflecting
changes in political relations of power. Every regime therefore

is held back by the weight of past decisions. This collection of
agencies, laws and working habits tends to moderate the impact & new
regime can have. This is because of the resistance inscribed in the
form of the state itself to transformations in the type of policies
and to attempts at reorganisation. Secondly, state agencies tend to
create conglomerations of interests, i.e. groups that become dependent
on their operations. These include the personnel of the organisation,
and external groups benefitting from the agencies' intervention.

These groups are likely to defend the agency to which they are tied,
even when it has outlived its purpose. This might be the concrete

meaning of 'social inertia' referred to by Duverger (1968: 115): "One
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aspeet of the autonomy of institutions is that they survive the
|l

factors which gave rise to them because of some kind of social inertia

(my translation — P.F.).

The type of approach proposed here, because of the importance it
attributes to the form of the state, bears some similarity to Weber's
(19L47: 156) view of the state and to the works of traditional socio-
logists and political scientists studying the anatomy of the state:
Lapiere (1946), Malinowski (1944) and Duverger (1955). These
authors often, explicitly or implicitly, deduce the functions of the
state and the orientation of policies from the arrangement of its
agencies such as the relation between types of decisions and the
characteristics of different parliamentary systems. It seems that,
in fact, the functions fulfilled by the state can be derived from

its institutional arrangement, its legal framework and the working
procedures, themselves the product of the accumulation of conflicting
decisions. Any modification of the form of the state necessarily
implies changes in its roles. From this standpoint, the state as

an organisation becomes the main object of study.h Its function

and more generally, the nature of its relation with civil society, can

be studied through its form.

As a result of one of major compromises between social forces that
make a society a capitalist one, the state is prevented from
embracing the production sector. Depending on the balance of
power in specific situations, it can, nevertheless, incorporate more
or less significant parts of it without affecting the essence of

the capitalist process.5 This is so because the state does not
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possess the means of paying a compensation to the majority of private
sector interests and because an administration could not, in most
cases, survive the opposition raised by large—scale expropriations.
This compromise inhibits the blooming of a "state mode of production"
(Lefebvre 1977) in which the state would expropriate the capitalist
class. The history of the development of the state in the indus-
trialised Western world, has been intertwined with the development

of the capitalist mode of production. The state has gradually set
the basic conditions necessary for the expansion of capitalism
(Blanke et al., 1978: 124; Lefebvre 1977; Poggi 1978: 78). Meanwhile,
this mode of production was unbalancing the social structure and
leading to a new organisation of social forces which have forced the
transformation of the absolutist state. The compromise circumscribing
the scope of the state, has historically determined formal channels
connecting it to the civil society. These can concretely be related
to two links carrying binding influences through the totality of
state agencies. Firstly, state revenues depend ultimately on the
accumulation process which is mostly in the hands of private produ-
cers., By means of taxation it taps part of the surplus generated by
the accumulation process and part of the resources allocated to
private consumption (Mattick 1976: 206). Secondly, the representa-
tion system has gradually been enlarged through struggles leading to
the present electoral process (Murphy and Wolfe 1980: 11). This
process permits, within the limits set by the production of

surplus by the economy, and depending on the architecture of a
specific state apparatus implying different levels of representation,

periodic changes of policies according to changes in political

alliances.
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The introduction of these bridges between the state and civil society
gives a concrete form to what is stated in a more abstract language
by Wright (1978: 16-17), namely, that "economic structures set limits
on the possible forms of political and ideological structures'" and
that within these limits, there is room for 'selections' of
possibilities. It also echoes the approaches to the state which
stress the contradiction between the sources of taxation and the
expenditure required by the legitimation process (Habermas 1976;
0'Connor 1973a; Offe 1975). This process refers in the present

perspective to the representative system.

The view of the state adopted here attests to the importance of
economic determinants while, on the other hand, stressing the impact
of social struggles. It is therefore half way between the close link
and loose link models. This view, by giving priority to the study
of the form of the state seen as underlying the scope and nature of
its function, opens the way to a concrete alternative to the approa-

ches based primarily on the relation between state and civil society.

Thus, as a result of the relations of power prevailing in capitalist
societies, these two basic links (fiscal and political) between the
state and civil society are inscribed in the organisational pattern
of the state. In the next sections of this chapter, I will try to
demonstrate how this pattern affects the state's selectivity in its
response to pressures as well as in the devising of interventions

and how this selectivity affects the emergence of demands in civil

society.
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2.2 The emergence of issues

In this section and the next I examine the process by which issues

take form in civil society. The first question that will be asked

is why in certain circumstances, protest actions emerge while in others
they seem to be inhibited. In other words, what are the factors
affecting the origin of such actions? In order to formulate answers

to these questions, I shall follow the steps taken by Lukes (197L4) in
his critique of the various contributors to the so-called power debate.
This will lead to a criticism of Lukes' perspective. This criticism
will be based on his definition of power and on the absence of
significaﬁt treatment of social agents' interests by him. I will

conclude by focusing on differential patterns of access to the state.

Lukes, in his discussion of the power debate, shows how there has
been a gradual widening of the definition given to political power
through the successive works of the three authors he introduces. He
nevertheless concludes that the object of study remains limited and
introduces his own perspective as a further step in the widening of

the definition of the object.

The first approach Lukes considers is that of Dahl (1961) and Polsby
(1963). For them power is observed by studying the outcome of

formal political decisions. §S. Lukes describes this as one-dimensional,
In contrast to this perspective, he believes that Bachrach and Baratz
(1970) lay the foundations for a two-dimensional one by adding to the

study of formal political decisions the consideration of what they

term 'non-decisions'. Non-decisions are understood as the consequence
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of the rejection of an issue through a system of ideological, admin-
istrative, procedural and institutional barriers erected at various
étages of the political decision-making process (Bachrach and Baratz
1970: 54). Unlike the pluralists Qhose findings lend support to the
view that equality of access exists for every individual to the
decision-making levels of government, Bachrach and Baratz' work
reflects a preoccupation with how the utilisation of power "tends to

perpetuate 'unfair shares' in the allocation of values" (Bachrach

and Baratz 1970: 50).

According to Lukes, both approaches in spite of their marked diff-
erences, share a common shortcoming in that they limit themselves to
"actual observable conflict, overt or covert" (Lukes 19T4: 19). The
pluralists as well as Bachrach and Baratz only consider observable

individual decisions.

In what he labels the three-dimensional view, however, Lukes sees an
opportunity of going beyond the study of political decisions in order
to grasp the distribution of power in society. According to him,
such a view offers the prospect of explaining how political systems
prevent demands entering the political scene in terms other than the
"personalised explanations" (Lukes 19T74: 38),centred on observable
decisions taken by determined agents, provided by the previous
approaches. In developing this perspective, Lukes acknowledges his
indebtedness to Crenson (1971) whose work comes close to adopting

the three-dimensional view. The reason for this is that, unlike the
authors following the one- and two-dimensional views, Crenson does

not equate decision-making solely with the observation of decisions.
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In addition, he considers how the power of groups and institutions,

rather than individuals, can prevent demands from being raised (Lukes

197h: Lh-ks5),

Lukes recognises the difficulties involved in identifying exercises
of power that cannot be observed. To overcome these difficulties,

he suggests that "one can take steps to find out what it is that
people would have done otherwise" (Lukes 19T4: 50). He nevertheless
admits that this means that no evidence is likely to prove conclusive.
His method can be compared to that of astronomers who deduced the
existence of Pluto from its influence on the course of Uranus. This
is because this course did not correspond to what it should have been
according to calculations related to laws of gravity. In the present
discussion, the laws of gravity could, metaphorically, stand for the
interests of individuals and groups. Exercise of power that is not
directly observable, could be detected from a deviation between
interests and behaviours. Lukes, through his contribution to the
power debate, opens a door, but his reluctance to use the concept of

interest prevents him from going any further.

Swanton (1980: 84) identifies two conceptions of interest. The first
pictures the individual as the ultimate arbiter of his interest,

therefore confounding interests and preferences. The determination
of interests is thus a question of the individual's psychology. This

perspective is the one adopted by classical economists for example.

In the second conception, the interest of an individual is seen to
derive from a social situation or position in the social structure.

In this case, interest is an objective datum. In this second con-
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ception, it is possible that, because of an unawareness of his
interest, caused by the interference of ideological influences, an

individual's actions may run counter to his interest.

Although it belongs, fundamentally, to the first perspective, the
approach adopted here combines aspects of both. This is because it
locates the motivation of agents' behaviour in the will to satisfy
personal choices. However, these choices and the means used to
attempt to realise them, are influenced by social position. The
basic interest of an individual (or group) is assumed to be to
maximise the amount of resources at his disposal. The term resource
is given a wide meaning: besides its monetary aspect, it includes
leisure time available, usage of public facilities, etc. An increase
in resources represents for the individual greater opportunities to
fulfil his preferences (Barry 1967). Access to social resources,
which results partly from deliberate strategies, differs according to

7

the class membership of the group or individual.

A further problem with Lukes' contribution to the power debate is
that it carries, according to Bradshaw (1976: 123), remnants of the
interpersonal conception of power central to the works he criticises.
Even though he extends this conception to include non-individual
influences, Lukes fails to connect the practice of power with the
institutional framework of society. He is thus unable to see the
decisive power relations between individuals as an extension of roles
founded in the organisational structure of society. But power must
be seen as vested in organisations and reflecting the hierarchy that

prevails between them. As we have seen previously, organisations




are themselves concrete resolutions of past conflicts. Their

respective power gives them the capacity to shape future conflicts

and have an impact on their outcome.

In order to prepare the way for a discussion of state intervention

in the next section, the remainder of this section will deal with
actions directed towards the state. The response of the state to
demands originating from civil society is largely conditioned by the
interests of the groups associated to it as an entity, which revolve
around the maintenance and the expansion of its level of initiative.
This presupposes that the state respects and stimulates the accumu-
lation process. This is so because it is from the surplus generated
at this level that the state derives the resources that determine its

room for manoeuvre. As O'Connor (1973b: TL4) puts it,

"... a state that ignores the means and varied problems

involving accumulation and profit is self-destructive in
the sense it threatens its own material foundations - it
risks drying up the source of its own power, the surplus
production capacity of the economic system and the taxes
that are drawn from this surplus (as well as from other
forms of Capital)".

What is presented as the specific interests of the state actually
refers to the combination of the institutionally related interests

of the state agents. Because of the duration of their association
with state agencies, civil servants have at stake its maintenance

and its expansion in that it might yield career benefits (Hirsch 1976:
122; Schumpeter 1976: 269-283). The interests of the elected members,
on the other hand, are more closely related to the political regime

than to the state as such. They tend to pursue electoral actions
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likely to prolong the life of the regime with which they are asso-

ciated.

If the electoral impact of a demand is primarily a matter of the
number of people mobilised by it, and thus of its potential threat to
the electoral basis of a regime, the situation is different for
actions affecting the accumulation process. In relation to this,
two groups, firstly, organised labour, because of its ability to
cause short—term disruptions through strikes, and secondly and more
powerfully, capitalists because of their ability to cause long-term
disruptions through investment strikes, have a decisive influence.
Consequently, the state is likely to respond favourably to issues
with a high electoral mobilisation potential - the responsiveness of
elected members being inversely proportional to the length of time
before the next election. The state is also likely to react to
issues affecting the accumulation process and hence the amount of
resources available to it. These preoccupations with resources and
elections are the factors underlying the differential response of the
state to pressures. The degree to which social protest action has an
impact on the accumulation process and/or on the electoral alliance
supporting a regime determines the likelihood of a favourable state
response. DBecause of the longer measurable effect of large-scale
actions, organised movements yield, other things being equal, better

rates of responsiveness from the state.8

Individuals who share common designs whether general or partial, con-

stitute what has been called quasi-groups (Ginsberg 1934). On this

basis, interest groups (groups for themselves) can arise and implement
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in accordance with the social design shared by their membérs, strategies
that are often directed towards state agencies. With this in mind,

the question we shall raise is why, in certain situations where

problems exist, are thére no actions directed at the state? In order
to answer this question, the arguments developed by Bachrach and

Baratz (1970), Crenson (1971), and Lukes (1974) will be turned upside
down. Instead of defining the obstacles to pressures directed at the
state in terms of observable or invisible barriers inherent to the
political system, attention will be paid to features associafed with
the responsiveness of the state as integrated by individuals or

groups according to their respective social characteristics.9

The basic factors which influence the triggering of protest actions
revolve around trade—-offs made before and in the course of such
actions between the perceived probability of rewards and the effort
involved in pursuing them.lo These trade-offs imply some kind of
embodiment of the political system in that they necessarily involve
assumptions about the likelihood of a favourable response of the
state according to the level of demands being made. The anticipation
of the constraints to be encountered in dealings with the state, may
to a large extent be the outcome of biassed perceptions. But
individuals and groups will tend to adjust, through a trial and error
process, to the reactions of state agencies to different types of
demands. Past state reactions will thus have a major influence on

whether protest action develops, as well as on the form it takes.

The success of an action depends partly on whether it is formulated

in a format which is compatible with the specific arrangement of

state agencies.ll Organised groups constitute the most adequate
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means of formalising world views related to interests of individuals
in similar situations. These groups are also instrumental in
devising actions to defend these interests.12 But the organisation
of such groups is the result of a struggle against an 'inertia
principle’. This inertia can be explained by the fact that, in the
case of non-divisible rewards, which are the object of most pressures
on the state, a common individual attitude is to try to reap the
rewards without expending any effort (Olson 1971). For some
individuals, however, there may be benefits associated with partici-

pation in organised protest action as an end in itself (Weissman 1970).

The present perspective stresses the role of social agents in the
analysis of protest actions. It is only when assimilated by the
agents and coloured by their respective social characteristics that
characteristics o% the state influence these actions.13 Because of
the importance given to agents, our perspective departs from the

structuralist marxist view where a direct relation is assumed to

exist between contradictions and social movements.

In sum, two main factors appear to affect the emergence of protest
action. There is firstly the conflict as it is lived by each
individual or group between a desire to maximise his rewards according
to his basic interest and his perception of the differential state
responsiveness. In other words, it is a matter of deciding whether
it is worthwhile to invest time, effort and maybe money in a protest
action in the light of the anticipated likelihood of a favourable

state response. Secondly, because it affects the reactions of the

state, the ability to carry out such actions and the types of demands
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put forward which vary with the social position of individuals and
groups, influence their perception of the  likelihood of a positive
response. This in turn has an impact on the expectation of rewards
in the balance between the effort involved and the anticipation of

a positive response. By putting the emphasis on individuals'
perceptions, this perspective differs from the ones which rely on
the existence of visible and invisible organisational barriers to
explain the non-appearance of demands made on the state by certain

social groups.

2.3 State planning

In this section, I intend to explain why a study of state intervention
must give priority to a consideration of planning. After a definition
of planning that stresses both its intrinsic feaﬁures and the need to
view them in a specific organisational framework, attention will be
paid to the role given to planning in state agenciés. We will show
how state interventions are structured through planning methods and
techniques and how there is a divergence of interests between elected
members and bureaucrats in relation to the conception and implementa-
tion of state intervention. Planning will be seen in this section from
a perspective akin to the one developed by Hart (1976) which presents
it as a process transcending institutional boundaries and including

as one of its moments, albeit the most important one, political

decision-making.

State interventions as perceived herel)‘t are political responses to
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demands emerging from instances of the civil society (Kirk 1980: 32;
Broadbent 1977: T7-170). Such responses are given to demands which

are likely to affect the maintenance of a level of state initiative
and/or the survival of a regime through the institutionalised channels
linking the state to the civil society, i.e. taxation and the electoral
system. State interventions, then, consist of means directed towards
ends related to aspects of civil society. This implies that because
of the specificity of the state as an entity in society, its inter-
ventions must involve planning in order to structure complex sequences
of action. These sequences include a delimitation of the object of
intervention, the organisation of a series of actions and the monitoring
of their consequences for the maintenance of the state and the sur-

vival of a regime.

One can place planning definitions in two categories according to the
importance they give to the institutional framework of planning.15
The first category comprises definitions of planning that make no
reference to the agencies in which it is carried out: These
definitions often consist of normative statements which describe
what planning ought to be in order to please planners.l6 The
second category gathers the definitions which describe planning as a
process taking place in the framework of the state. This is, for
instance, the case of Castells (197T7a: 263) who calls urban planning
the bulk of state interventions directed towards the sectors of
social 1life he identifies as urban. Others locate the planning
process within the delicate relation between the state and civil

society. In their view, planning refers to a type of state inter-

vention that makes good failures of processes based in the civil
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society including discontinuities and side—effects of market
practices (Harrison 1977; Scott 1980). This treatment of the
planning process comes close to the approach to state intervention
developed here. The major difference between the two lasé positions
is that, while in the former case the state appears to react somewhat
automatically to bottlenecks of civil society processes, in the

latter one, it is seen as responding to demands emanating from

individuals and groups.

The conception of planning presented here borrows from both the basic
principles used to group the definitions into two categories. This
is because it considers planning both as having generic characteris-
tics whatever its setting or its sphere of use, and as being
necessarily integrated into an organisation from which it derives its

concrete purposes as well as its form.

1. Planning in its essence is a systematic organisation

of action which subordinates sequences of individual actions
to an aim. As put by Habermas (1971: 81), "Planning can be
regarded as purposive-rational action (instrumental action
or rational choice or their conjunction) of the second order.
It aims at the establishment, improvement or expansion of
systems of purposive-rational action themselves". Such an
organisation implies a temporal arrangement of actions and

a precise inscription of each intervening party into the
process. It also implies that attention be given to the

object of intervention so the interventions can be adapted

to it.
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2. While the essence of planning refers to generic
characteristics present in whatever contexts it is used in,
its substance refers to its adaptation to various settings
and functions. Planning can only take a concrete form in
an institutional framework where it shares the aim of the
organisation and defines its discourse and methods in
accordance with the essential features of this organisation.
Planning can be said to be moulded by the institutional
setting in which it takes place. This adaptation happens
whatever the institutional framework, whether it be private
enterprise or state apparatus. | The study will here be

limited to planning in the latter setting.

If it is said that the arrangement of political agencies and their
procedures give rise to a first delimitation of the objects of state.
intervention in civil society, then the planning process can be seen
as the source of a second delimitation. - This is because, within
the areas of intervention defined by the jurisdiction of each agency,
planning-related techniques single out the elements to be taken into
consideration in a political decision and allocate a specific weight
to each of them. In other words, planning techniques determine what
is to be relevant and to what degree, to a political decision. For

1T

instance, critics of cost-benefit analysis™ ' which is the main planning
tool underlying decision-making, point out that only factors with a
market value, either actual, or estimated as in the case of social
cost-benefit analysis (Beesley, chapters 1 & L4), can be assigned a

utility value, thus excluding many aspects of reality. They deplore

the fact that all groups are given a similar treatment in cost-benefit




analysis in spite of marked differences in needs and incomes

(Dodgson 1978: 3). These critics also mention the inevitable bias

in the choice of factors under consideration in cost-benefit analysis
because of the impossibility of following all the ripples of an action.
This bias applies as well to the value awarded to chosen factors.

More generally, Dreyfus (1975) argues that what is of chief importance
in people's life is often left out of the definition of objects of

intervention through planning techniques.

The delineation of objects by means of the planning process are
active reflections of prevailing balances of power between forces
involved around specific issues. As a modality of the organisation
of action involved in planning, intervening parties (governmental
agencies, different levels of elected officials, civil servants,
constituted bodies, individual participants, etc.) are given specific
positions in a hierarchy of sequences leading to interventions (Levin
1976: 33—3&)18 according to their relative political power.  Such
arrangements reflect the inequality of influence of the parties on
the definition of the object of intervention as well as on the extent
and form of the intervention. The planning process supplements the
competitiveness between those involved with a forced complementarity
towards the attainment of a final result. This is the case for
instance of urban planning where through competing pressures, public
regulation and mainly private developments lead to the production of

the urban built environment.

This formal arrangement contributes to the protection of the organisa-

tion of extensive sequences of actions from minor changes in relations



73

of power thus potentially easing the implementation of long-term
projects. But disturbances erupting from major shifts in relations

of power are likely to perturb the current implementation of inter-
ventions and have an electoral and/or fiscal impact on the state itself.
These disturbances can cause, depending on their power, changes in the
arrangement of state agencies. But they usually lead to new patterns

of positions of agencies involved in the planning process.

For example, in Britain, the increase in the number and intensity of
organised protests at a local level in the 1960s (Lowe 1977: 37) has
impaired the realisation of large scale land use projects and has
challenged the nature and the use of planning (Royal Town Planning
Institute 1976). This has led to a widening of the definition of
the objects of intervention and of £he scope of land-use planning
models which now include certain issues initially brought forward by
protest movements. The Committee on Public Participation in Planning
(1969), which was set up to provide proposals on ways to deal with the
growing importance of local protest movements, recommended in 1969
that the public should be integrated into the planning process. Sub-
sequently statutory public consultation was introduced into British
planning through the Town and Country Planning Acts of 1971 and 1972.
This has in fact led to opportunities for protest movements to take
part in the planning process though usually in non-decisive and some-

what indistinct sequences limiting their influence in practice.

~In the light of the foregoing, it would appear that planning, as a

state practice, is a mode of action devised to protect the interests
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of the state as an entity and of particular political regimes. It

can thus be characterised as a "cautious mode of action'. Therefore,
while political intervention is in itself a response to a demand, it
must be designed so as to yield maximum electoral and/or fiscal benefit
while causing as little pressure as possible on the budget. This
explains the application of cost-benefit analysis and the integration
into the planning machinery of the interests related to the object of
intervention thought to be relevant. This integration helps the

state to detect at a sectoral level the impact of interventions on the

accumulation process and on electoral alliances.

Political interventions are the result of the behaviour of social
agents according to their interests in given situations. These inter-
ventions take place within a primary delimitation of the objects of
intervention according to the jurisdictional boundaries of state
agencies. This delimitation is itself the outcome of fundamental
power relations compelling respect. for balance between public in-
volvement and the private sector.l9 The mode of operation of the
state involves the presence in its apparatus of two main groups ful-
filling different roles (Gershuny 1978: 301) and having their own

set of attitudes resulting from distinct interests (Poggi 1978: 136):
the bureaucracy and the elected members. The interaction of both
groups behaving according to their self-interest within specific
institutional frameworks underlies what we have referred to as "state

motivations as an entity".

The pre-eminence of the elected members comes from their role as the

decision-makers in the last instance. Because of this, their behaviour
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is likely to be coloured by a will to maintain themselves in power by
trying to appeal to the electorate. This may even be done at the
expense of the state apparatus. For example, they may advocate
measures aimed at reducing its size. Their allegiance is, therefore,
primarily to a regime instead of to the state as such. By contrast,
the interests of the bureaucrats, seen mainly in terms of Jobs,
incomes and prestige (Selznick 1966: 65) coincide with the fate of the
state apparatus. In this situation of convergence between individual
and organisational aims (Grant 197T7: 32), bureaucrats will tend to
favour this apparatus. The coincidence of bureaucratic and state
interests is largely a consequence of the length of time civil servants
work in state agencies, often amounting to their whole working life,

while the mandate of an elected member varies around four years.

Each of the various sectors of bureaucracy will be inclined to put
forward demands for an expansion of its own role at the expense of
those of other sectors, of the elected members and of civil society
instances. The aim of such expansion is to achieve a greater 'free-—
dom of movement' in the form of an "enlargement of ... discretionary
powers" (Selznick 1966: 65). To bring about such a result, the upper
ranks of the bureaucracy and particularly the planners, resort to a
strategy which emphasises their 'professional' character.go The most
commonly emphasised professional traits are skills based on theoretical
knowledge. A focus on these traits can be used with the intention of
giving them superiority over the elected members who are unable to make
such a claim. ‘But unlike those professions where the body of know-
ledge allows members to practise outside specific organisations, i.e.

law and medicine, many of the 'bureaucratic' professions and particul-
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arly town planning, tie their members to state agencies (Eversley
1973: 320-21). Another strategy used by some officials to assert
their role is to establish contacts with sectoral interests so they
can claim to represent these interests within political agencies.
This is the case, for example, of town planners who, in a context of
public participation, adopt the role vis—-a-vis a council, of bearers

of public demands (Collins 1978: L45).

Planning has been defined as the device by which the state intervenes
in civil society. This is because it allows interventions to be
articulated in accordance with the character of the relation between
the state and civil society. Finally, the mode of operation of the
state entity engaged in intervention is conceived as the outcome of

the interaction of elected members and the bureaucracy.

In the next section, I intend to formulate an explanation of why long-

term projects, as devised by planners, often fail to be realised.

2.4 The limits of state intervention

To refer to the existence of limits to state intervention implies
comparison with an alternative to the prevailing situation. The
preliminary question which must be asked is: in comparison with what
are state interventions limited? As has been seen in section 2 of
this chapter, individuals and groups hold a more or less elaborate
social project which enables them to maximise their perceived

interests. Each of these projects can be used as a standard by which
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to evaluate state intervention, whether at a sectoral or at a more
comprehensive level. The starting point we shall use to reveal the
limits of state intervention is the almost constant frustration of
implementation of coherent long-term policies (Batty 1978: 1). These
policies are usually conceived by bureaucrats in order to solve
problems defined by individuals and groups according to a will to
maximise their interests. Through these conceptions, bureaucrats
pursue their own institutional interests within boundaries set by the

degree of freedom of action they enjoy in state agencies.

As mentioned earlier, state interventions are actions aimed at
specific objects in civil society, and constitute a response to

demands emerging from civil society. Governments thus recognise

needs as defined by civil society instances and introduce measures
accordingly. There are two inherent limits to this action. On the
one hand governments bear in mind the electoral impact of their
actions, and hence the political strength of the particular groups
formulation needs.21 On the other hand, govefnments acknowledge the
requirements of the accumulation process through demands presented by
capitalists. In so doing, the state is motivated by the need to
maintain and widen its fiscal base and looks forward to the reaping
of electoral returns resulting from improvements in the economic

situation.

Three main approaches to the relation between state intervention and
the private economic sector arise in recent state theory debates. 1In
the first perspective, the interventions of the state are viewed as

mainly functional to the private sector. Emphasis is placed upon the
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state expenditures required to support the private accumulation process
in terms of infrastructures, education of the labour force, etc.
(O'Connor 1973a: 6-T7 ; Holloway and Picciotto 1978). In the same

line of thought, Baran and Sweezy (1966) focus on the role of the

state in the provision of markets for goods produced by private firms.

The second approach sees the relation between the state and the private
economy as one in which both entities compete for a limited amount of
resources. For example, Bacon and Eltis (1976: 93) consider that
"market" and "non-market" sectors conflict with one another over

access to the labour force and to investment funds. The conclusion
that stems from this view is that an expansion of the public sector
which occurs without a parallel expansion in the private one will

cause decreasing profits and thus lower the growth rate of the

economy .

The third approach results to a certain degree from a fusion of the
two previous ones. It presents state activity as a drain on the
accumulation process while at the same time seeing it as essential

for its survival largely through its setting up of countertendencies
to the falling tendency of the rate of profit (Yaffe 1972; Yaffe 1973;
Fine 1976). Gough (1979: 105), while agreeing with those authors who
see state expenditure as an unproductive burden for capital, rejects
descriptions of state interventions as "a functional response to the
profitability crisis of late capitalism" (Gough 1975: 57). He
proposes, as an alternative, that class struggle be placed in the

foreground of explanations of state responsiveness (Gough 1979: 126).
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The dual character of the relation between state and accumulation
process described by Gough opens the way to a somewhat more concrete
view based on the contradictory relation between two types of
political demandg On‘the one hand, sectoral demands emeréing from
every group in civil society impose pressures on the state for all
kinds of services. Groups in control of the accumulation process,
in particular, formulate demands for measures contributing to the
maintenance or the increase of rates of profit. On the other hand,
conflicts over the relative proportion of social surplus under public
and private control involve the setting of limits on state expendi-
ture. One form these conflicts can adopt is investment strikes
resulting partly from what capitalists consider as too large a share
of their profits being taken by the state.22 Organised protest
action about levels of taxes or rates constitute another form these

conflicts can take.23

What is at stake, then, is the proportion of the gross domestic pro-
duct under the direct control of the state. Changing political
alliances advocate strategies involving modifications of the level of
state expenditure in accordance with fluctuations of economic output.
State expenditure then becomes, along with the setting of interest
rates and other measures, a major tool used in policies aimed at
regulating the accumulation process. Doctrines related to the role
of the state and its capacity to steer the economy are embodied in
macro—economic theories. While both of the main contending views
since the Second World War agree on the purpose of improving levels
of profits (de Brunhoff 1976: 138-9), namely, to promote investment

and thus achieve economic growth, they diverge over the means by
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which this result can be achieved, and especially over whether state
expenditure is useful for this purpose. The Keynesian view focuses
on imperfections of the market. The economists who adopt this pers—
pective consider that fhese imperfections can be corrected by state
action (in accordance with the first approach outlined above to the
relation between the state and the accumulation process). They
identify unemployment as the most serious of the problems caused by
these imperfections and advocate increases in public expenditure in
order to alleviate it and stimulate the economy. In contrast, the
neo-liberal view advocates contractions of public spending on the
basis of its belief in the equilibriating capacity of the market.
Those economists who share this view see inflation as the main eco-
nomic problem and consider it as a sequel to high levels of public
expenditure. They advocate (in accordance with the second approach
to the relation between the state and the private economic sector) an

allocation of resources favourable to the private economy.2

Because they primarily focus on the impact of aggregate state
expenditure on the economy, macro—economic doctrines tend not to
consider the distribution of state spending between different sectors.
Sectoral interventions are seen as subordinate in importance to macro-
economic policies. State interventions taken in théﬁentirety and
more specifically, public works, thus become instruments of economic
policy (Folin 1979: 334). It is within the total level of expendi-
ture set by macro—economic policies that sectoral interventions are
given an importance in relation one to another. As put by Folin
(1979: 335):

"In 'dynamic' theories of economic growth, it is only when




the amount of public expenditure has been defined (and
decided) that notice is again taken of the use values of
particular undertakings involved in the investment options".

It is important to stress that the state does not react automatically
to fluctuations in the economic situation. Its responses are not
triggered by economic indicators passing through threshold levels.
They are responses rather to problems as defined by various groups
and reflect the relative political strength of such groups which
varies according to the economic situation, e.g. organised labour is
weaker in periods of recession. The economic indicators considered
important are themselves the rdlexion of this process of problem

definition.

Political regimes must navigate between what appear to them as contra-
dictory types of pressure. On the one hand, they are confronted with
an accumulation of demands for sectoral interventions while, on the
other hand, they are urged by capitalists and taxpayers to set a

limit to the resources used for the implementation of public under-
takings. This situation is reflected in the relation of power between
state agencies. The Treasury, the "key state institution for
managing the economy" (Broadbent 1977: L48), by determining the amount
of resources available, has a central influence over the existence

and operation of other agencies. While sectoral policies are often
organised on a medium or long-term basis, macro—economic policies are
usually subject to short-term change. This is a result of economic
fluctuations and/or modifications in the interpretation of economic
problems and choice of remedy following changes in political alliances.

As Broadbent (1977: 30) writes:



"Within the public sector itself the separation between
'plans' and 'power' remains complete, with all the major
executive powers and resources of the state harnessed
within the Treasury to a short-term response to immediate
difficulties - steering the economy".

For example, in Great Britain, the power of the Treasury over the
spending of state agencies has been refined by the introduction,
between 1974 and 1976, of the cash limit procedure. This new system
of control was adopted to tackle the tendency of state expenditure to
creep upwards in excess of the limits set by White Papers. This
tendency was particularly marked in the years preceding the adoption

of the cash limits procedure.

It seems that in the absence of any limit to public expenditure, state
programmes would simply accumulate as responses to demands originating
from civil society. But the existence of a spending ceiling forces
the state to adopt an order of priorities in the implementation of
policies. This implies the rejection of some of the demands made on
the state. The contraction of spending levels is likely to improve
the functionality of the organisation of the state apparatus by bring-
ing about a reorganisation of agencies in accordance with the priori-
ties of a regime and with the level of political support each program-

me is able to exhibit (Murphy 1980: 1k4; O'Connor 1973a: 65).

The implementation of organised plans of action spread over signifi-
cant periods of time as devised by officials will in all probability,
then, suffer from the effects on sectoral interventions of variations
~ of the budgetary ceilings. Similarly, other factors will interfere

with the political stability required for the adoption of coherent



long-term policies. Changes of regime or shifts of priorities

within a regime affect the likelihood of long-term interventions.
Also, at a sectoral level, the state may modify its policies in res-
ponse to a change in the configuration of forces among the interest

groups involved in specific issues.

Thus it can be said that the economi§ and political context largely
determines the potential for long-term policies.25 The more stable
is this context, the greater the chances that the original aims of
such policies will be realised. As a corollary, the longer the time
span covered by an intervention, the greater the chances of it being
interfered with. It seems that the economic and political context
has in many respects been unstable in Great Britain since the mid-
1960s.  Authors such as Brittan (1971) and Broadbent (1977) have
emphasised the erratic nature of the state management of the British
economy, seeing it as reflecting short-term considerations and
frequent shifts. Also, McKay and Cox (1979: 26L4) argue that the
opposed views between parties about housing and land values coupled
with regular changes of regime, have led to considerable change in

these areas.

This section has focussed on the factors that limit the capacity of
the state to implement long-term sequences of action in response to
problems defined by civil society instances. These factors are
inherent to the form of the state and to the type of relation between
it and the civil society proceding from this form. They stem from
two areas of conflict, both of which have electoral and fiscal

impacts, and place contradictory pressures on the state: pressures
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for more intervention and concerns about the level of public expendi-
ture which often reflect a desire to limit its role to one of economic
steering. The resulting variations in the size of the budgetary
ceiling, as well as changes in electoral alliances, cause shifts of

priorities which impair the realisation of long-term policies.

Conclusion

The fundamental perspective adopted in this chapter has been to see
the state not as a mere response to functional economic and social
needs, but as an entity with a form resulting from the outcome of
struggles. These struggles centre around the use of state institu—
tions for the benefit of particular social groups and have led to
compromises which have moulded the institutional arrangement and
consequently, the role of the state. The state in advanced capita-
list societies is linked by two formal institutionalised channels to
the civil society: fiscal dependence and the electoral process. The
existence and the features of these channels are the result of
political conflicts. The differences in these features in the
various advanced capitalist social formations are thus due to their
respective historical load of political conflicts, while the simila-
rities between them are due to common elements in their historical
experience, e.g. their class structures. These links constitute
constraints on the freedom of manoceuvre of the state. But the
political relations of power, as they manifest themselves through
these channels, prevent the emancipation of the state from these

constraints and thus preserve a dynamic rooted in civil society




processes.

The state considers and reacts to needs as defined by

individuals or groups according to their likely impact on the two
institutional channels, i.e. their fiscal consequences for the
accumulation process, and their repercussions on electoral alliances.
Furthermore, govermments organise their interventions so as to reap
maximum benefits from them for themselves. The motivations of the state
underlying its interventions refer to the interaction between occupa-
tional interests in the institutional framework of the staté. The
divergence between occupational interests explains, on the one hand,
the fact that plans as devised by bureaucrats often imply an expansion
of the agencies to which they belong through long-term incremental
policies, while, on the other hand, the fact that the elected members
responding to changing political and economic contexts are likely to
disrupt these policies. It can be said that the same institutional
arrangements that underlie state responses to demands emanating from
civil society instances, set limits on the likelihood of the imple-
mentation of such responses. Because of the mutually contradictory
nature of pressures transmitted by the electoral system and emanating
from the accumulation process, in favour of sectoral interventions or
of limiting public expenditure, it is difficult for the state to

implement coherent long-term policies.

Finally, the impact of these considerations will become apparent in
the subsequent chapters because they will supply the theoretical tools
to enable the following questions to be answered: How are transport

problems defined? Why does the state respond to some of these




problems and not others? 1In what context are solutions to these
problems elaborated? And, why are these solutions only partly, if

at all, implemented?




Chapter III

URBAN TRANSPORT PLANNING: THE NON-EMERGENCE OF ACCESSIBILITY
AS A POLICY ISSUE

Introduction

The aim of this chapter is two-fold: to develop an approach to trans-—
port issues that focusses on the variation in potential accessibility
to activities in the urban environment, and to consider the assumptions
embedded in mainstream transport theory and in planning practices.

The evolution of this theory and of these practices is considered in
relation to the context in which they developed and to their impact

on political decision-making. Their evolution will be presented as
the result of the relation between the civil society and the state
around a specific set of issues and of the interaction of occupational
groups within the state apparatus each motivated by their own inter—
ests. Our discussion of the different currents of transport theory
will take into account the context of their development as well as
their role in obstructing or facilitating the emergence of an approach

to transport issues which stresses equality of accessibility.

In the first section of the chapter the discussion will focus on the
context in which the urban transport planning process has developed
and on the purposes it has fulfilled, e.g. pro-road lobby etc. We
shall also consider the interplay of forces that has led to its by-
pass in many cases more recently. In'the remaining sections the

main emphasis will be placed on the extent to which urban transport
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planning methods have paid attention to the impact on individuals of
transport policies. Such a preoccupation will be shown to be
virtually absent in the first procedures considered, while it will be

all-pervasive in the last ones considered. -

In the second section, it will be shown that the urban transport
planning procedure in use from the mid 1960% through the early 19705%
is in fact a machinery geared to proposing and justifying large scale
road expenditures and embodies little consideration of the effects of
such expenditures on individuals. However, we will see that the
recent disaggregated models potentially allow more consideration of
the effects on individuals than the earlier aggregate models. In
the third section, two methodologies specifically designed for the
purpose of monitoring the effects of transport on individuals and
their reactions to them are introduced: value of time studies and
elasticity studies. But it will be seen that their concern with
individual behaviour is limited to those aspects of it that are
relevant to the political decision-making process. The third section
also considers the studies of how people use their time, known as
activity studies. Unlike the procedures and models introduced up to
this point, activity studies do not form part of the planning and
decision-making process. Their object of analysis is not therefore

defined in terms of the exigencies of political decision-making.

In section four, I attempt to develop a definition of accessibility
that will allow an investigation of the effects of changes of trans-—
port situations on individuals and groups. This notion of access—

ibility will refer to the range of activities located in the territory
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available to an individual through the modes of transport he can use.
Equity issues in matters of accessibility will be considered. After
the observation that conditions of accessbility have been deteriora-—
ting for a large proportion of the population during recent decades,
an attempt is made to explain why there have been so few protest

movements around accessibility-related issues.

The theoretical arguments which are presented in this chapter with
little empirical evidence will be substantiated in the remaining
chapters which deal with the evolution of the transport situation in
London and its consequences for the population. The theoretical
arguments of the present chapter will serve as the backbone for the

organisation of the empirical material in later chapters.

3.1 The political context of the decline of large scale urban
transport plans

In accordance with our analysis in Chapter II, the framing of urban
transport policies will be related to the specific economic and
political interests governing state intervention and which motivate
the groups operating within it. More specifically, we shall focus
on the 'conditions of production' of the urban transport planning
procedure (UTPP), viz. the methodology leading to large scale trans-—
port proposals. The UTPP is analysed by referring to the position
in the political decision-making process of the planners who conceive
it: the UTPP is seen as a way of defining needs and policy proposals
in accordance with transport plenners' organisational interests. One

conclusion of our analysis will be to show how transport planners
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have attempted to maintain the models of the earlier period when
elected members were initiating policies. This is because elected
members reacted more rapidly to pressures for new approaches to urban
transport problems, arising from environmental groups, which contradicted
the models' assumptions. The reactions of elected members are
motivated by their intereét within the state apparatus which is to
maintain the fiscal base on which the operation of state agencies
depends and to get re-elected. From 1957 onwards the government
decided to make large increases in spending on roads. This was
partly a response to demands originating from road transport spokes-
men representing automobile clubs, road builders, petrol industries,
car manufacturers, etc. who called for major road investments
(Plowden 1971: 327) and took into account the potential electoral
impact of the increasing number of motorists (Wilson et al., 19T71: 306)
using a road network which had remained largely ummodified for many
years. This change can be seen mainly as a reaction by elected
members to a problem formulated at national or metropolitan levels
.rather than to an accumulation of localised pressures. Accordingly
the original terms of the road policy were conceived in terms of
amounts of funds to be spent on roads. This in itself met with the
approval of the road lobbies. But elected members relied largely on
planners to devise transport strategies to determine how and where
the money should be spent. (This illustrates how the state responds
to pressures from civil society and how elected members rely on

planners for definitions of problems and formulation of solutions).

The planners added their own assumptions to the embryonic notions

embodied in the directives of the elected members (Adams 1981: 50).
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The planners' assumptions were formalised in the UTPP developed
between 1955 and 1964 and which continued in use with little change
until the l970§ - when it was displaced by smaller—scale models.

This procedure originated in the United States where, following the
enactment of the National Interstate Defence Highways Act releasing
"tremendous forces for urban reorganisation" (Wingo 1961: 1), metho-
dological principles related to the field of 'social physics' develo—
ped in the military sector were applied to transport matters (Hensher
1979: 97; Gakenheimer and Wheaton 1976: 76). In Britain, as pros-
pects of large sums of money being made available for road investment
arose, consultants from America were hired in order to implant this
planning technique (Steiger 1969: 158). The purpose was to replace
the "one shot design situations" (Starkie 1976: 16) then prevailing
in Britain by procedures which recognised the effects on the trans-
port network of the totality of activities within an agglomeration
(Stopher and Meyburg 1975: 15). The UTPP was applied and further
developed within local and central government with frequent contribu-
tions from academics and consultants. From this time on, the
importance given to transport planning and the large size of the
funds allocated to road building induced the rise of a new nexus of
occupational interests. As noted by Starkie (197L4: 323), "a new
profession, transport planning, has subsumed many, and expanded upon
all the previously fragmented responsibilities of the surveyor,

highway engineer, traffic engineer and public transport operator".

The UTPP is used to forecast the aggregate travel demands on a net-
work, and then to formulate proposals for state expenditure in res-—

ponse to what are presented as needs. This constitutes an attempt
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to formalise the process of state response to civil society needs in

a specific field of intervention. In the UTPP, planners attempt to
attribute a major role for themselves in the political decision-making
process. In this procedure, they define the needs to be considered,
forecast their evolution by using mathematical models - a consequence
of the fact that those involved in transport planning are usually eco-
nomists and engineers (Hensher 1979: 95; Heggie 1977: 34) - and on the
basis of these predictions, formulate proposals. They thus reduce

greatly the area in which political decisions can be taken.

The assumptions embedded in the form of the UTPP reflect the demands
formulated by groups and organisations about the need to cater for
increases in the level of road traffic, demands which themselves are
formalised into planning procedures, models and techniques. As
stated by Wilson et al.(1971: 267) "a model is a formal representation
of the planner's understanding of the system of interest". In other
words, planners adopt approaches which are related to the interests

of certain groups in their handling of transport matters. They thus
choose among the many expressions of needs originating from civil
society those which they consider to be transport problems in need of
a solution. Transport planners, like bureaucrats in general, have a
stake in important state interventions because of the career benefits
they may give rise to. In view of the split between the state and
civil society, the programmes likely to be approved by the elected
members are those which appear to ensure the support of méjor economic
interests as well as having a favourable electoral impact. By pro-
ducing proposals for large increases in road expenditure on the basis

of forecasts of increasing transport demand, the UTPP incorporates




the demands of the most influential transport lobbies of the 1950%
and 19605 comprising the motor, petrol and road building industries
(Goodman 1972) as well as of automobile associations. All of
these groups shared an interest in the expansion of road transport,
and advocated greater road capacity in order to ease congestion
(Hamer 19T7h: 33). Until the spread of anti-motorway movements, the
proposals stemming from the UTPP had widespread public support in
view of the increased mobility and economic benefits they brought
about. This public approval could then be interpreted by elected
members as leading to electoral support, while the fulfilment of the
demands of the major economic instances could be seen by them as
yielding a favourable economic impact. It therefore appears that
the UTPP embodies a specific urban transport problematic which is
compatible with the organisational interests of those who have
conceived these procedures. In spite of a neutral and technical
appearance, these considerations underlie the constitution of the

UTPP.

The UTPP implicitly assumes a harmony between its underlying prin-
ciples and major economic interests as well as public support, and
takes on the appearance of a self-contained process in which trans-
port infrastructure proposals are 'automatic' responses to needs as
forecast by models. Thus, starting from predictions arrived at by
technical means, comprehensive networks of new infrastructures to be
implemented in stages over sometimes more than twenty years are pro-
posed. But this reveals a divergence between the time scales of
bureaucrats and elected members. While the former devise long-term

projects based on what are referred to as technical considerations,
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themselves guided by specific perceptions of civil society needs con-
sidered at any one time as given, elected members react to the elect-
oral and fiscal pressures they consider relevant by making relatively
short-term responses. The UTPP suffers from a lack of flexibility
in that by regarding transport expenditure as an answer to needs
determined through models reproducing the priorities of the planners,
it eliminates the political process from consideration. The UTPP
does not recognise the fact that the actual conditions of implementa-
tion of state projects are an outcome of the political decision-
making process which involves shifts of priorities according to
modifications of electoral alliances as well as fiscal and budgetary

considerations (Stopher and Meyburg 1975: 220).

From the mid 19605 and especially from the early 19705, changes in
the political context related to transport occasioned a decline in
the trust elected members had in the UTPP. It no longer appeared
as likely to yield favourable impacts for them in terms of electoral
support and economic activity. Mainly as a result of reactions to
the actual or anticipated impacts of projects proposed by planners,
popular support for the projects had crumbled. Furthermore, the
preoccupation with energy conservation from the early 19705 onwards
has partly undermined the credibility of the arguments put forward
by the road lobby that more roads were an unquestionable economic
good. Finally, tight budget policies, in reaction to a deteriora-
ting economic situation, have resulted in large cuts in capital
expenditure, thereby making the notion of large-scale road plans

such as those produced by the UTPP, largely redundant.
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Since the early 19703, on both sides of the Atlantic, the perception
of politically relevant transport problems mainly in terms of traffic
congestion has given way to the consideration of a wider range of
issues. The priority given to the accommodation of traffic growth by
new infrastructure provision has largely disappeared. There has been
a transition from a period of large scale capital expenditure on roads
to less "heroic structural changes" (Bayliss 1977: T7), such as
measures to bring about a fuller use of existing facilities and
policies promoting transport equity (Hutchinson 1981: 1968). The
emphasis has shifted towards the use of plans which are smaller in
scale, shorter in time-span, and more localised in their application
than the UTPP. This is what Hensher (1979: 99) refers to as the
'timid' approach. In order to avoid as many electorally damaging
conflicts as possible, a place is given to the consultation of groups
with an interest in the question (Bayliss 1977: 6). In this new
context the provision of major infrastructure to éccommodate fore-

cast growth in traffic, loses much of its significance.

This change of context can be used to explain a paradox related by
Starkie (1976: 91-8). He points to the discrepancy in the early
1970% between the responsiveness of transport policies to pressures
from civil society, and the planning procedure and models on offer
which have remained largely unaltered. I would explain this paradox
by the desire of the planners to preserve their former privileged
position in the decision-making process and, at least implicitly,
safeguard the civil society interests the proposals of the UTPP
favoured. By doing so in a changing political environment, they

"have tended to disregard instead of serve the decision-makers"
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(Starkie 197L4: 324) who have to react promptly to changing economic
situations and movements of electoral opinion to preserve their
position. But each planner eventually had to compromise by accept-—
ing a diluted voice in the decision-making process to avoid being
totally by-passed by it as elected members paid less and less atten-
tion to transport planners. As the original UTPP becomes of less use
in the politico-economic circumstances of the 1970%, planners devise
new methodologies often related to what can be referred to as 'soft
planning' (Hensher 1979: 96). These methodologies use relatively
direct and low-cost techniqﬁes. Furthermore, the number of factors
taken into consideration in transport models has increased particularly
through the contribution of academics. However, these models are
often considered as badly adapted to the needs and definition of
problems of the agencies involved in transport matters (Silcock and

Taylor 1981; Bonnet 1981).

The purpose of this section has been to explore the context in which
the UTPP emerged and how it was shaped by planners to embody their
interests in specific circumstances. Attention has also been given
to the evolution of the political and economic environment and the
subsequent, though delayed, adaptation of planning methods and models.
Having considered the conditions of production of the UTPP, the next
section will focus on the assumptions it contains and on the way in

which it relates to questions of accessibility.




3.2 The Urban Transport Planning Procedure: the legitimation of
road-building

Ih the present section our emphasis Vill be on the relationship
between the assumptions, forecasts and proposals (Adams 1981: 16L4)
embedded in the organisation of the sequences of the U'I‘PP.l From
our standpoint, there are three reasons for including such a discussion
in this chapter. Firstly, to bring out the absence of importance
the UTPP gives to the accessibility of individuals. Secondly,
because the UTPP has for many years embodied the mainstream approach
to urban transport planning and, thirdly, because it has provided the
Justification and has determined the form of most of the important
road transport projects of the last two decades. We shall focus

on the skeleton of the UTPP, i.e. its stages and their sequences -
the models used in each of these stages are given a secondary import

ance.

As an organised succession of sequences the UTPP appears as a complex
of forecasting techniques leading to clear recommendations for trans-
port investment schemes. The goal of this planning procedure is to
provide a plan for a transport network at the metropolitan level in
order to satisfy a forecast demand at a given date. As put by
Stopher and Meyburg (1975: 220), "it is assumed that this demand may
be predicted accurately, and it is assumed that the desirable end-
product is to meet that predicted demand". The planning practice is
to estimate future unrestrained traffic flows and then propose
schemes which would cater for these flows. This explains the bias

towards large scale road investment projects (Button 1977: 115).




This predilection for large road investment projects is a result of

the nature of the steps, their order and of features of the models
used for forecasting purposes. In the application of the UTPP,
planners formulate proposals which respond favourably to the interests
of firms and segments of the population (motor industries, automobile
users, etc.), while being detrimental to others (public transport
users, people suffering from the negative environmental impacts of

motorways, etc.)(Adams 1981: 195).

The prediction of the number of trips that are to be made by different
modes of transport, between determined origins and destinations and
using given routes at a target date (Lane et al., 1971: 21; Paaswell
1973: 353),as well as the proposal made on this basis, are organised
in a series of steps common to most applications of the procedure.
The nature and sequence of steps have remained relatively unchanged
over the years while the models used in the different steps have
varied considerably. The first step consists of the establishment
of a data base in order to measure the prevailing travel demand and
evaluate the existing transport system performance as well as to
serve as a basis for forecasting future demand. The five next steps
are grouped into the forecasting phase. Firstly, the land use fore-
cast attempts to determine how residential areas, places of work and
shops will be distributed through a metropolitan area. Secondly,
the trip generation step predicts the number of trips made by house-
holds according to the projected evolution of factors considered as
having an impact on the number of trips made and on their extent.
Some of the factors most commonly referred to are income, car owner-—

ship, residential density, distance from the centre, rateable value,
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household size, etc. (Button 1977: 116-T; Stopher and Meyburg 1975:
110-1). The other steps in this phase are trip distribution,
modal split and network assignment predicting the destinations
to which trips will be directed, the proportion of trips made by the
different modes of transport and the routes which will be taken. In
the final step of the UTPf, proposals are made in order to provide
facilities intended to satisfy the level of demand estimated by the
models used in the forecasting phase, even if some degree of restraint
of the demand is sometimes suggested (Button 1977: 113; Stopher and

Meyburg 1975: 61-7).

As was shown in section 1, due to the organisational interests of the
planners that prevailed when the guiding principles of the UTPP were
laid down and over the period when its major applications occurred, the
procedure was constructed so as to lead to schemes involving high
levels of road expenditure. The forecasting models therefore focus
primarily on road traffic at peak hours thereby measuring the maximum
strain placed on the road network. In some cases attention is also
given to the use of public transport with the same emphasis on the
highest pressures on existing capacity. It is on the basis of these
considerations that new infrastructures are systematically proposed
by the UTPP. The constitution of the UTPP implies an absence of
consideration of modes of transport that do not entail large expendi-
tures. For instance, it gives little importance to walking in spite
of the fact that it accounts for one third of all journeys door to

door (Mitchell 1973: 1; Hillman 1979; Hillman & Whalley 1981).

Most of the forecasting underlying the proposals for higher road




100

expenditure consists of extrapolations from periods of economic
expansion and of increasing car ownership and use, projected in spite
of uncertainties, to some time point usually twenty years ahead (Lamb
1981: 1210). In its predictions of traffic growth, the UTPP does
not attribute any restrictive effect to congestion constraints (Adams
1981: 165; Starkie 19Th: 326). The division of the forecasting pro-
cedure into steps and the order in which they are placed involves the
assumption that the number of trips can be determined on the basis of
the predicted evolution of chosen factors referring mainly to house-
hold characteristics. The number of trips is presented as unaffected
by the cost of travelling, by the conditions under which they are
made as well as by the nature of the activities they lead to (Plowden
1972: 51-2; Harris & Tanner 19T74: 2; Stopher & Meyburg 1975: 221;

Sayer 1976: 205-6).

In a situation in which the proposed investments are realised, the
level of use forecast in the UTPP is very likely to be attained or
even surpassed. This is not so much because of the soundness of the
predictiop techniques used but because of the impact of new capacity
in reducing the overall cost of road transport especially in terms
of time (Plowden 1972: 15). Individuals then take advantage of
this situation by adjusting their life patterns to this decrease in

transport costs in ways that lead to more and longer motor car trips.

The data used in the forecasting process is aggregated at a zonal
level. Survey areas are usually divided into hundreds of zones.
. While not allowing a detailed representation of what is expected to

happen within a given network (Lane et al., 1971: 146), the informa-
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tion is aggregated at a sufficient level to be compatible with the
goals of the UTPP. Zonal aggregations, by revealing trip patterns,
allow the location of important road expenditure to be determined.
This planning procedure is not concerned with minor traffic flows

such as, for example, in residential streets (Starkie 197L4: 330).

The UTPP, for over a decade the chief urban transport planning tool,
neglects many aspects of transport that do not fit within the narrow
definition of transport problems and related solutions it proposes
(Button 1977: 121). For instance, it does not take into account any
of the effects of the expenditures envisaged except for those related
to the accommodation of the demand for trips. It therefore does not
pay any attention to its impact on the mobility of different social
groups (Wilson et al., 1971: 239; Paaswell 1973: 353) nor to its
effects on non-users, e.g. through environmental consequences
(Stopher & Meyburg 1975: 220; Wilson et al., 1971: 239). The only
reference to categories of population is made in the trip forecasting
steps. Similarly, land use is conceived as an independent variable
underlying travel demand. No consideration is given to the impact of
new transport infrastructures on the spatial distribution of urban
activities (Wilson et al., 1971: 239). The UTPP thus fails to consi-
der interaction between transport facilities, land use and trip-
making (Perloff & Flaming 1976: 158-9; Echenique et al., 1981: 1911)
in which features of the transport system affect land use patterns by
influencing the choice of residential and work place locations, loca-
tions which themselves give rise to new sources of transport demand.
It is the totality of this interaction which determines the degree of

usage of the transport system and consequently, its performance
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(Sayer 1976: 206-T).

The aggregation of data in forecasting models at the zonal level is
based on assumptions of a certain homogeneity of behaviour within

set boundaries (Wilson et al, 1971: 266; Stopher & Meyburg 1975: 173)
but it appears that there can be as much variation within zones as
between zones (Hensher 1976: 258). The problem about spatially-
based aggregations is that the units must be small enough to release

a maximum of information and be large enough for a convenient treat-
ment of the information. In the late 1960s and during the 1970s,

the changed politico-economic context triggered a change of trans-
port policies. Instead of spending large sums on massive new infra-
structures, the emphasis shifted towards a fuller use of the existing
facilities and minor improvements. But the information contained in
zonal forecasting models was inadequate to provide relevant guidelines
in the implementation of the new type of transport policies (Hutchinson
1981: 1970-1). It is in the wake of these changes that the behavioural
models were developed. These models replaced the zonal level of
aggregation found in the models used in the UTPP by the idenfitication
of significant relationships between travel patterns and socio-economic
characteristics of travellers (Hensher 1976: 258-9). They also have
greater predictive accuracy (Liou & Hartgen 1976: 58) and have a
wider range of applications whether within the framework of the UTPP

or for other uses.

The fundamental difference between behavioural models and those
commonly used in the UTPP is explained by Echenique (1981: 1917) in

terms of a shift from macro-models to micro-models. The former are
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described as planning tools concentrating, in the tradition of social
physics, on the outcome of processes without giving any explanation
of individual behaviour, while the latter, in the economic theory
tradition, focus on individual behaviour conceived as a relation
between producers and consumers within a market. The theoretical
roots of behavioural transport models are therefore to be found in
the economics of consumer behaviour and in the psychology of choice
behaviour (Stopher & Meyburg 1976: 3). The methodology adopted
resembles that used in consumer choice studies but is adapted to the
peculiarities of transport infrastructures and services, i.e. the
fixity of the location of routes (Louvriere et al., 1976: 261). As
expressed by Hutchinson (1981: 1980)

"[they] attempt to capture the preference structure of

urban residents with respect to a variety of choice decisions

including transport mode, trip frequency, automobile owner-
ship, destination and so on'".

Unlike the models commonly used in the UTPP, the behavioural models
concentrate on the household as the basic unit of study. In a
second phase, aggregations by socio—economic characteristics become
possible because it becomes assumed that socio—-economic components
convey an impact on choices made by households (Louvriere et al.,
1976: 260). The behavioural models nevertheless fail to consider the
concrete constraints faced by individuals in making decisions involv—
ing trip-making, e.g. the number of activities that can be fitted in

a limited amount of time.

This section has underlined the predetermined outcomes of the UTPP.

It is seen as a machinery designed to essentially produce and justify
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important transport projects. It has also been observed that because
the level of aggregation characteristic of the models commonly used

in the UTPP does not meet the requirements of the type of transport
policies being put forward more recently, the behavioural models

have been given an increasing role. These models base their fore-
cast oa the monitoring of trip-related decision-making by households

but fail to look into the conditions in which this occurs.

3.3 Elasticity studies, value of time studies and activity studies:
towards a concern with the impact of transport

In this section we shall focus on ways of measuring the consequences
of transport policies on individuals. Two categories of approach
will be introduced. Fin stly, we shall examine the tools used in
the decision-making processes of transport agencies themselves to
monitor the reactions of travellers to changes in transport conditions
and justify expenditure on the basis of benefits obtained by their
users. The discussion will focus on those aspects of official
planning concerned with the effect on individuals of changes in
transport services and with their reaction to these modifications:
elasticity and value of time (VOT) studies. In this section, the
interest in these aspects of planning stems not so much from method-
ological preoccupations as from the delimitation of their object of
study. Secondly, we turn to 'activity studies' which analyse how
individuals arrange their activities within constraints, primarily of
time. The reason for the inclusion of activity studies in this
section is that they provide a starting point for a consideration of

the effects of changes in transport facilities on individual activity
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patterns. Unlike elasticity and VOT studies, activity studies are
usually conducted by academics and are rarely used as a tool in the
political decision-making process. Their methodology also differs;
while the former relies mainly on deductions from the demand for
transport services in past situations, the latter apply interview

and questionnaire techniques.

3.3.1 Elasticity and value of time studies

While forecasting methods incorporating some characteristics of
elasticity studies are used in the modal split step of the UTPP, the
preoccupation of this procedure with the justification of large scale
investment projects based on forecasts of increases in the aggregate
demand for travel, relegates elasticity studies to a secondary role
(Daly & Gale 19Th: 8). Elasticity studies are mainly used to
monitor feactions in the form of variations in levels of demand to
changes in transport services. Elasticity is defined by Daly and
Gale (19T4: 4) as the "ratio of the proportional change in demand to
the proportional change in the determining variables'".  Because the
most common application of these studies is to measure changes in
public transport ridership resulting from fare increases and varia-
tions of the quality of services, they usually focus on the propor-
tional relationship between user costs and levels of patronage. In
the case of those who have the possibility of choosing between diff-
erent modes of transport, the elasticity in the use of one mode
depends, according to Quarmby (1967: 278), on a comparison between

its disutility in terms of time and costs and the disutility of the
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alternative modes.

More recent literature expresses a dissatisfaction with the limited
number of factors taken into consideration as determinants of elas-
ticity (Cooke 19T76: 3-k4). Lewis (1977) and Roueche (1978) con-
sider that measures of cross—elasticities between the use of cars
and public transport should include, in addition to cost, time and
service levels, demographic and macro-economic factors as well as
levels of road congestion. Among the other factors whose inclusion
in elasticity studies is suggested are the levels of comfort and rel-
iability of the different modes (Neumann et al., 1978; Knight 197k4),
the nature of interchanges between modes (Webster 1977: 20-22),
awareness of the different modes available (Hartgen 19Tk4: 378) and

travellers' values (Reichman 1976: 148-9).

The value of the time saved by users of transport facilities as a
result of improvements in services is sometimes included in cost-
benefit analyses. In this context VOT studies can contribute to

the estimation of future travel volumes according to changes in trans-
port services (Stopher & Meyburg 1976: 38-9; Williams 1975: 6). By
giving a monetary value to travel times saved, this factor can be
integrated into the cost-benefit assessment of the alternatives pro-
posed. This might appear to indicate a concern with the impact of
transport projects on their users in the planning and decision-making
process. But it must be remembered that VOT is a crude tool for the
measurement of the ways transport expenditures affect individuals,
because for instance, while the value of travel time may vary sig-

nificantly among different segments of population, VOT studies usually




provide aggregated time values (Searle & Clark 1976: 189).

VOT studies can be seen as assisting the influence of planners in

the decision-making process in that they Jjustify projects in terms of
the needs and desires of the population as presented by planners.

For this reason, elected members are likely to be made to recognise

a positive electoral and economic impact of the projects under con-
sideration. But under these circumstances, the problem for planners
is to arrive at credible valuations of time taking into account the
assessment by individuals themselves of the time they spend travell-
ing. One method suggested for this ﬁurpose involves the observation
of the behaviour of travellers in situations in which a choice exists
between two routes or two modes, one of which is cheaper and slower
while the other is faster and dearer. Another method is to use
questionnaires to find out what value individuals place upon their
travelling time (Stopher & Meyburg 1976: 60-3). Quarmby (1967) and
Goodwin (1976) mention the necessity when using time values to take
account of the conditions of travel and the effort involved in the

different stages of a trip.

VOT and elasticity studies are aimed at measuring reactions to changes
in transport facilities but as tools used in the decision-making
process they suffer from tunnel vision in that they focus only on

the reactions that are relevant to this process. While elasticity
calculations reveal information of paramount importance especially

to public transport operators, VOT studies are used by planners as

a means of justifying expenditures in which elected members are likely

to have confidence.
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3.3.2 Activity studies

According to Damm (1981: 1883) activity studies "allow accounting of
a broader variety of policies and impacts than is possible with trip-
oriented approaches". They allow a more comprehensive assessment of
the impact of transport pélicies when compared with the planning
models commonly used (Chapin 1974: 9) and in particular with the
value of time and elasticity studies. This is because activity
studies focus on the ways in which individuals organise their acti-
vities given the temporal and spatial constraints they are subject
to. Activity studies allow one to visualise the consequences of
transport policies on activity patterns. Changes in transport
policies are seen as altering the number of possible activities in

a given time (Stone 1972). But activity studies go a step further
than behavioural models. While in the latter case attention is
focused on household decision-making irrespective of the conditions
in which it occurs, in the former, emphasis is placed on the motives
and constraints underlying decisions to engage in travel. The
decision to engage in travel is conceived by activity studies as
usually subordinated to the desire to reach another activity. It

is these other activities which are the centre of interest (Damm 1981:
1892). From this point of view, the use of travel facilities is
subordinated to the need, opportunity, and desire to take part in
activities and to the spatial distribution of these activities

(Town 1981: 17h1-2). The difference in approach between activity
studies and the models commonly used in the planning process stems
from the fact that the latter measures the impacts of changes in

transport facilities in terms that are relevant to political
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decision-making while the former usually confine their concerns to
aspects of individuals' behaviour. This is because they are mainly

conducted outside state institutions.

The methodology adopted to measure the constraints to which people
are subjected in their activity-related behaviour is the time budget
(Janeau 1972: h2h).2 Models developed on the basis of time study
principles are used to forecast the travel behaviour of individuals
within time and monetary constraints (Bullock et al., 1974: 59).

One of these models also includes a consideration of the inter-

relation between the members of a household (Jones 1979).

Most of the studies associated with this strand of thought do not
tackle the question of the effect of transport services on individuals
as such. Rather, they are more general studies within which such
questions can be.posed. We consider activity studies as defined by four
authors. Chapin relates in a broad manner the preoccupations
underlying activity studies as well as their orientation. He
advocates an extension of the use of time studies applied in industry
and in institutional settings to the investigation of household time
allocations (Chapin 1974: 6). He identifies his object of study as
"urban activity systems" which refer to patterns in which individuals,
households, institutions and firms pursue "day-in and day-out" affairs
in the city and to their interaction in time and space (Chapin 197Tk:
23). He sees activity patterns as the result of a reciprocal influence
of, on the one hand, personal factors of psychological and social
origin from which emerges the propensity to engage in action and, on
the other hand, factors related to facilities which determine opport-

unities of engaging in action (Chapin 1974: 33). Chapin (19T7h: 207)




sees these factors as varying with ethnicity, socio-economic status

and life cycle (Chapin 197L4: 198).

Hagerstrand and his team at the University of Lund direct their
attention more specifically to the time and space constraints faced
by an individual and which limit the extent of his activities
(Hagerstrand 1977: 10). They define the primary restriction as the
length of the day. Within this, a person's 'path' is structured by
the fact that at given times he must be at certain places. The
range of chosen activities is thus temporally and spatially limited
to the intervals between compulsory activities (Cullen & Godson 1975:
6). Hagerstrand's perspective consequently manifests a preoccupa-
tion with the influence institutions have on individuals' lives by
contributing seriously to the orientation of their activity patterns

or put otherwise, of their life-paths (Hagerstrand 1977: 18).

Cullen and Godson blur Hagerstrand's distinction between compulsory
and chosen activities by introducing the notion of degree of commit—
ment to activities (Cullen 1972: 465; Cullen & Godson 1975: 6). In
their view, individuals choose among alternatives in orders of

priority within time and space constraints.

Some of the academics who conduct activity studies recommend their
application in the planning process. But at present little use is
made of them in this context even if time budgets are sometimes made
use of in order to provide information on the reaction of customers
to communal facilities (Von Rosenbladt 1972: 335). Chapin puts

forward the idea that a knowledge of how and why people organise




their activities in the city on a day-to—day basis would lead to a
different emphasis from the one prevailing at the moment in the
planning of facilities and services. He proposes the development of
an approach to planning that could eventually relate the spatial
organisation of the city, its services and facilities, more closely
to the living patterns of residents (Chapin 197L4: 195). In addition,
considerations of time-use could be employed to measure the social
impact of projects. Fedheim (1972: 409) and Janeau (1972: 425), for
example, present a definition of social efficiency based on the
reduction of time constraints on individuals and consequently, on

the increase of the time fund available for freely chosen activities.

The idea underlying the promotion of the application of activity
studies in planning is that, since planners devise projects that
transform the city, they should be made conscious of the effect they
have on individuals (Cullen 1972: 466). But such a position ignores
the fact that the views underlying the plans and interventions
adopted by planners and elected members are coloured by their organ-
isational interests. Accordingly, planners, whose interest is in
widening the scope of state intervention and, more precisely, of their
own sphere of operation, are likely to promote projects by using
arguments to which elected members will respond favourably, e.g.
arguments which emphasise the positive economic impacts and high
electoral benefits of the proposed projects. The preoccupations of
planners and elected members with the welfare of the population are
therefore shapeé by their organisational interests. Issues are
considered and projects are devised according to anticipated electoral

and economic consequences.




Activity studies, which offer a methodology for measuring the impact

of changes in transport facilities on the life patterns of individuals,
are not directly compatible with the general direction of the planning
process. This is becaﬁse they ignore the electoral and economic
aspects of potential projects. This explains why in current planning
procedures the assessment of the impact of changes in the availability
of transport facilities tends to focus narrowly on those aspects of
relevance to service operators, such as elasticity measures and value
of time studies. Such evaluations of time saved are used by planners

to justify transport projects to elected members.

In this section we have shown that the attention given to the evalua-
tion of the consequences of transport policies reflects the purpose
for which the studies are devised. Studies prepared in a planning
and political decision-making context consider only those transport
effects on individuals which are compatible with the requirements of
planners and elected members and which meet their ofganisational
interests. On the other hand, the activity studies devised by
academics usually working outside state agencies focus more specific-
ally on the analysis of the constraints within which individuals
organise their lives. This latter perspective will provide a sig-
nificant contribution to the development of the theoretical discussion

on accessibility developed in the next section.

3.4 The study of accessibility and of its impact

In the first section of this chapter, we discussed the context of
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production of urban transport planning methods and the assumptions
underlying them. In the second and third sections, we examined the
various methods and techniques used in urban transport studies. In
particular we have stressed the economic, political, and professional/
organisational interests that have underlain their use and influenced
the extent to which they consider the impact of policies on individuals
and groups. In the present section, I intend to argue for the view
that the primary effect of transport policies is to influence access-—
ibility, and that this effect varies between individuals according to
their socio—economic and personal characteristics. A brief review

of the trends in transport provision over the last thirty years in
Britain will suggest that they have contributed to an accentuation of
inequality in accessibility between social groups. And finally, an
analysis of the modalities of organisation of protest movements

focusing on matters of accessibility will be developed.

3.4.1 The accessibility constraint on opportunities

The literature on accessibility can be divided into two main categories.
In the first category, accessibility is treated as a direct explanatory
factor of land-related phenomena. In contrast to the UTPP in which
transport demand is derived partly from land use, the spatial economic
theories originally developed by Wingo (1961), Lowry (1964) and Alonso
(1966), focus on the role of transport and hence accessibility in
shaping land uses. On this view, urban spatial differentiation is
explained in terms of the cost of transporting labour to sites of

production. This first approach, which treats accessibility through




transport provision as a major determinant of land use, obscures

the fact that this determination depends on the reaction of individuals
to changes in the provision of transport facilities. It does not
therefore recognise the extent of the subsequent effects such changes
have on individuals' activity patterns. While some of the reactions
of individuals might lead to changes of land use patterns, others

may have no such impact.3

The second approach to accessibility focuses on the number and loca-
tion of activities an individual can reach. It therefore rejects the
emphasis on mobility of the UTPP because it concentrates "on movement
rather than the purpose of movement" (Hamer & Potter 1979: 5).
Compared with activity studies, the emphasis is on spatial rather

than temporal factors. The focus of the studies within this approach
is on the way in which the provision of transport, the density of land
use and the distribution of facilities determine patterns of activities
(Hamer & Potter 1979: 8). Most of these studies contain a critique
of the present state of affairs. They are usually conducted by
academics but may sometimes be used by pressure groups in defence of
their case. Their conclusions usually advocate greater equality of
accessibility to urban facilities between social groups (Independent
Commission on Transport 19T4; Hillman et al., 1976; Hamer 1976;
Webster 1977). These studies also raise objections to other aspects

of the present transport situation: pollution, congestion, etc.

The approach developed below belongs to.this second category. It is
concerned with matters of spatial accessibility. The view adopted

is that each mode of transport, including walking, creates its own
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catchment area (Hillman 1979: 103) while characteristics of land use
patterns determine the quantity and the nature of activities accessible
within an area. The land use pattern is itself the result of past
decisions in which accessibility was taken into account and which led
to the present state of the urban structure (Parkes & Thrift 1978;

Glickman & White 1979).

More specifically, emphasis is placed on the impact of transport
facilities in influencing the spatial extent of activities in an
urban context. Elasticity studies have demonstrated that changes

in the cost and the level of service of a mode of transport occasion
adjustments in the travel behaviour of individuals (Mackett 1981; Bly
and Webster 1981). These changes can either be induced by policies
or be the outcome of the aggregate evolution of individual patterns
of behaviour. In fact, due to their degree of interaction, two
sources of these changes cannot be isolated from each other: policies
are largely responses to pressures that are reactions to bottlenecks
in the accommodation of the private demand by public facilities, while

individual choices are made in terms of available opportunities.

The modes of transport available to an individual define the territory
he can cover on a regular basis. Such spatial ranges of accessibility
are meaningful for individuals in that they set the number and nature

of activities they can reach (work, shopping, leisure, etc.). One
study of the range of accessibility for basic needs shows that it
determines knowledge (Golledge 1978: 78-82) and consequently utilisation

of the city.
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Unlike most definitions of accessibility and, in particular, the one

on which activity studies are founded, spatial accessibility is only
one of two factors determining the availability of activities. The
other factor, social accessibility (Pahl 1965: 9), can be defined in
terms of regulations or monetary conditions limiting the admission to
activities to specific groups. Being in the right location is not
enough to take part in an activity, one also has to meet the conditions
of the exchange it involves. While focusing on physical access-—
ibility, its interaction with social accessibility in influencing which
activities situated in the city are available to an individual, must

be taken into consideration.

As some activity studies have stressed, time allocated to a purpose is
determined within the limits of an overall daily pattern of occupations.
In the case of transport there is evidence of consistency between socio—
economic groups in what is considered to be an acceptable daily sum of
travel time (Mitchell & Town 1977a). But the ease of paying for trans-
port varies according to socio-economic group and this, in conjunction
with personal characteristics such as position in the household, age,
handicaps, sets limits within which a person chooses to rely on one

mode rather than another and sets the extent to which he can use it
(Town 1981: 1749; Hillman et al., 1976: 154). Each mode of transport
available within given time and money restrictions imposes specific
constraints on travel behaviour (Fairhurst 1978) in that it delineates
an accessible area of its own. For instance, the average length of a
car journey is 12.Tkm while it is 6.9km for a bus journey and 1.2km on

foot (Town 1981: 1791).




The amount of money spent on transport varies according to income:

the resources available for travel in absolute terms and the percentage
devoted to transport decreases with income (Paaswell 1973: 356). It
appears that, as the sum spent on transport increases, there is a
growth in the use of mechanised modes, enabling a higher degree of
productivity of travel time. Ti?e savings are then exchanged for
increases in the number of potential destinations (Webster 1977: 1k).
Accordingly, when an increment of money becomes available for trans-—
port purposes, the result usually is not a global minimisation of
travel time per day but rather an extension of the range of the
accessible territory (Zahavi 19Tk; 1976; Goodwin 1976; Hautzinger &
Kessel 1981: 1794-1800). As a person's range of accessibility is
largely related to his income, members of higher socio—economic

graups enjoy better access to urban activities than members of other
groups. They are in a pqsition to obtain a favourable balance between
accessibility and amenity usually seen in terms of high private
consumption of space, e.g. larger houses and larger gardens (Hillman

et al., 1976: 171).

Two assumptions are made here about transport-related individual
behaviour:
(1) It is in the interest of an individual to maximise his
spatial range of accessibility so that it can yield as large
as possible of a choice of activities. It is thus in an
individual's interest, ceteris paribus, to support the

introduction of faster and cheaper modes.

(2) Travel decisions are in reality trade-offs between the

expected benefits of an activity — benefits are conceived here




in wider than strictly economic terms (Hamer 1976: 2-3; Evans
1972) - and the time and cost involved in reaching ith as well
as the time and cost prescribed by the nature of the activity
itself. The decision to engage in trip-making can thus be
explained in terms of consumer surpluses. The surplus
derived from an activity can be reduced by an increase of

the journey time and/or a rise of transport monetary cost
factors up to a point where it becomes hardly worthwhile to
make the Jjourney towards the activity any more. The
differences in the accessible territories of different

groups can be explained by the fact that individuals

perform this trade-off in the face of different conditions:
different incomes, different social roles and interests,

different levels of physical capacity, etc.

The notion of an accessible territory refers to the area someone can
reach on a regular basis, and depends on socio—economic as well as
personal characteristics. In other words, it refers to the distance
one can afford, or is physically able, to travel in order to reach the
activities which structure his daily life: work, shopping, social
encounters, recreation, etc. This notion of accessibility diverges
from Chapin's (19TL4: 137) definition of a person's activity space.

In his view such a space is the average straight-line distance from
home to the various out—of-home activities. While his definition
refers to an actual territory, the focus here emphasises potential
spatial ranges of accessibility. Because of this emphasis, problems
of operationalisation related to the definition of a latent demand used

as a measure of transport deprivation (Altshuler 1979: 257) can be




avoided. Similarly, references to values and preferences become
superfluous. We shall now go on to consider how social groups were

affected in their accessibility potential by recent transport trends.

3.4.2 Questions of equity

The features and evolution of the transport situation are of primary
importance in an individual's life in that they influence the ease
with which he can perform essential activities and the extent of
opportunities available during periods in between these activities.
The transport situation thus has a major impact on the "life-chances"
of individuals. The great differences in mobility opportunities
between groups of individuals and therefore in spatial ranges of
accessibility raises questions of equity. As Hautzinger and Kessel

(1981: 1779) emphasise,

"

... mobility opportunities which may be defined as the
individual's access to transport modes together with
his or her economic and physical ability to engage in
non-home activities are distributed rather unequally
among different society groups'.

Since the mid 19505 an increase in car use has been accompanied by a
fall in bus patronage.5 Bates et al (1981: 138) perceive a linear
trend between the drop in the number of trips made by public transport
and the increase in number of driving licences awarded. The background
of these trends has been, on the one hand, falling relative capital
costs of cars due to above average productivity improvements in the
motor industry coupled with, in some cases, lower running costs in

terms of time because of improved road facilities. On the other hand,
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users of public transport have experienced globally higher fares due
generally to the above—average labour intensity of bus and rail
passenger transport (Bates et g8l 1981: 137) and lower levels of
services because of decreasing patronage (Webster 1977: 3). These
users have thus had to suffer from a growth of transport costs in
temporal (longer waiting time, more road congestion) as well as in

monetary terms.

As transport becomes cheaper and quicker for a significant segment of
the population as a consequence of the spread of car use, the cost

of movement loses some of its influence on locational decisions
(Hamer 1976: 9; Hamer 1978: 5). This contributes to the production
of land-use patterns characterised by lower residential densities in
the cities and fewer and larger facilities than in the past. In some
new suburbs, densities are often too low and reliance on the car too
important to support an adequate level of public transport.6 Hillman
et al (1976: 163) have observed that in the London outer metropolitan
area housing built after 1960 offers a lower level of access to public
facilities than sectors built previously. Similarly, Hillman and
Whalley (1977) note that many recent large-scale recreational
facilities were planned by councils on the assumption of universal
car availability. They are therefore often difficult to reach by

other modes of transport.

The transport trends of the last twenty-five years, themselves the
result of a specific interaction between private and public choices,
have been oriented by a state policy of accommodating increases in

road traffic. This set prupose further influenced private decision-



making about transport by catering for certain needs while neglecting
others. For instance in terms other than safety, the needs of walkers
have been given very little attention (Hillman 1979: chapter 3).
Likewise in the planning of private and public facilities, because of
the assumption of a quasi-universality of car—use, organisational
factors become more important in the choice of sizes and locations,
e.g. 1t often happens that large-scale facilities such as schools and

hospitals are constructed on green field sites (Town 1981: 1753).

Urban transport trends since the mid 1950% have entailed an improve-
ment of mobility for car users while, because of the new patterns of
land use (involving lower densities) and the reduction of public
transport services caused by the increasing use of the car, this
evolution has left non-car users with lower mobility and accessibility

levels (Hamer 1978: 5). It appears sociologically significant that a
marked improvement in transport conditions for an important minority
has involved a worsening of these conditions for the majority.

A survey of 50,000 people in London's outer metropolitan

area, where about three quarters of the households own at least one

car — among the highest proportions in the country - has revealed that
at any one time, well under one-third of individuals had a car at their
disposal (Hillman et al, 1976: 156 and 158).7 While public transport
was patronised by all, within the distances that could be afforded by
the different groups, its use is in many circumstances now restricted
to those who cannot afford a car (Mitchell 1977: 2). Consequently
there is a deepening mobility and accessibility gap between those who

enjoy the availability of a car and the others (Mitchell & Town 1977:

2}
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Some categories of population, because of socio—economic, locational
and personal characteristics, face acute mobility deprivations. They
can be seen as imprisoned in "accessibility ghettoes" (Muller 1976).
Consideration has been given in studies to the specific difficulties

of accessibility of old people (Hopkins et al., 1978), of the handi-
capped (Feeney et al., 1979), of low income groups (Falcocchio 19TL)
and of members of households owning a car but who themselves do not
have access to it (Hillman et al., 1976: 156 and 158). Considerable
attention has also been given to problems of access by the unemployed
to areas of the agglomeration where jobs are available (Oakshott 1969;
Ornati 1969; Kain & Meyer 1975). The characteristics of urban trans-
port systems in major urban areas give rise to a multiplicity of labour
markets of different scales according to the modes of transport
individuals can afford and the distances they can use them for. It is
therefore quite possible for the cost of transport in terms of time

and money, to be an obstacle preventing job vacancies from being filled

by unemployed workers.

Thus, patterns of accessibility to the transport system, in which each
mode is available at different prices and brings different time
benefits, and where there are significant differences in costs and
benefits between modes, can be a factor which accentuates the dis-
parities originating in the social system (Feldman 1977: 38).

However, improvements in transport accessibility would provide only a
partial reduction in differences in access to activities because,
while improving the spatial accessibility by bringing more people

within the reach of a larger number of activities, such improvements

would not alleviate the differentiation inherent in the social




conditions of access.

We have seen in this section how the recent transport trends have
affected the accessibility potential of different social groups and
more specifically how the accessibility conditions faced by non-car

owners have deteriorated.

3.4.3 Urban transport related movements as a response to
inequalities of access

In the light of the inequality in the usage of modes of transport and
consequent variations in the ranges of accessibility which have such

an important impact on people's life patterns, it might appear puzzling
that transport is relatively rarely a political issue. In this sub-
section we will present some reasons for this. One explanation of
this situation might be the relative absence of long-term organised
pressures, particularly at the grass-roots level, focusing specific-
ally on accessibility-related issues such as cost and conditions of
transport. But while the absence of such pressures is a correct
observation, the question is why, since it is in the interest of
individuals and of groups to maintain and expand their range of
accessibility, there has not been more reaction to constraints placed
on this range in the form of impositions of higher fares, of lower
services and of congestion? By paying attention to transport-related
conflicts, the purpose is not to delimit 'transport' or 'accessibility
classes'. It is rather to link the conditions of development of
transport-associated movements to situations faced in the consumption

sector. It must then be kept in mind that these situations derive



from other factors such as the position in the production process,

in the household, etc.8

Most public mobilisations about transport are around environmbntai
issues. Those which centre on questions of accessibility are fewer
and achieve lower levels of mobilisation. This can be accounted for
by two sets of factors. On the one hand, the environmental impact of
transport can have a blighting effect on the home and neighbourhood.
The important capital and emotional investment at stake is likely to
lead to considerable efforts on the part of those who see themselves
as affected, to improve the situation or at least to preserve it as it
is in the face of what is perceived as an intrusion (Altshuler 1979:
h2). On the other hand, a concern with accessibility usually involves
a relatively limited amount of time each day on the part of a commuter
and a monetary sum which bears no comparison with the cost of a house.
Accessibility issues are thus less central to people's lives

than environmental issues. As participation is "an activity which
competes for resources of time, money and with other social objects"
(Pickvance 1975: 210), when there is participation, it is likely to
occur around the issues which have the highest priority for a group.
This does not rule out that some accessibility-related movements do

occur but explains why movementsfocuqvingon environmental issues are

more common.

Furthermore, while a neighbourhood can constitute an efficient mobili-
sation ground for individuals confronting a common threat, the
anonymity of transport systems inhibits the recruitment of protest

organisations members (Ross 1972: 20). Apart from lobby organisations
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such as the British Road Federation and Transport 2000, set up and
supported by transport-based interests but both advocating irrecon-
cilable alternatives for the improvement of accessibility, and the
occasional involvement of trade unions, there is little impulse from
existing organisations to assist the formation of accessibility-
related movements. In addition, because it is generally accepted
that transport policies are very blunt and inefficient redistribution
weapons (Buchanan & Lewis 1981: 1059; Pucher 1981), organisations
dedicated to the promotion of social equality and the defence of the
interests of the poor only give a marginal importance to transport
issues (Altshuler 1979: 39). On the other hand, middle class
elements, the most capable of formulating articulate political demands,
while playing a primordial role in the environmental reaction to
transport policies, are aloof about accessibility issues. This is
partly because they do not, unlike low income groups, suffer from

severe forms of inequality in this respect.

Another factor hampering the rise of protest movements centred on
accessibility questions is the opportunity one usually has to choose
between several modes of transport and different locations to perform
essential activities. Moreover, there is complete latitude of choice
about non-essential activities which can be substituted one for
another or even abandoned completely. Dissatisfaction with transport
matters is therefore usually dealt with at an individual level by
adjustments of behaviour. Consequently changes in conditions of
transport are likely to lead to a switch of mode, a change of destina-
tion and of activity pattern9 or, simply, to the acceptance of

increases in costs.
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The relative weakness and the ad-hoc nature of movements related to
matters of accessibility can, at least to a certain extent, account
for the absence of a given level of transport from the services
universally distributed within the 'welfare' state such as education,
health and housing. This does not exclude the possibility that
subsidies are allocated to transport operators with the stated purpose
of giving assistance to the 'transport—deprived'. But the degree of
commitment to ensuring equality of accessibility has constantly fallen

short of that prevailing with regard to the sectors of intervention

given priority by the welfare state.

We have emphasised in this section the manner in which the interaction
between transport systems and land use patterns determines the number
of activities one can reach within a given generalised cost (in terms
of time and money). We have also seen that consequently, differences
in the amount of resources available to social groups lead to
differences in the range of activities physically accessible and that,
in recent years, the gap between the territory accessible to high and

low income groups has widened.

Conclusion

In this chapter I have tried to combine the discussion of chapters I
and IT in order to address the specific question of urban transport

theory. This theory has been approached in the above pages from the stand-

point of the context of its production and of its explanatory power.

In the first respect, the position in the political decision-making
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process of the various transport theories and the interests they
represent are seen as guiding their development. The UTPP, for
instance, has been devised and applied by planners to assert their
position vis—a-vis elected members. This has been done with the
explicit support of road-related lobbies énd, for a long time, of a
large share of the electorate. Meanwhile, conclusions from activity
studies, mainly conducted by academics outside the realm of planning
and of political deciéion—making, have been used by movements pressing
for increasing levels of equality of accessibility. In the second
respect, the performance of different transport theories and assump-—
tions embedded in planning tools in accounting for the impact of
transport systems on different groups of individuals, has been

assessed.

The importance of transport policies as argued in this chapter derives
primarily from the effect they have in influencing the extent of
accessibility in the urban environment for different segments of pop-—
ulation. Such a concern stems from the fact that the range of
activities an individual can reach has a central influence on his
life-chances or, as Meier (1962) puts it, on the richness of his life.
This approach differs from the dominant trend within urban transport
planning where the aim is to maximise aggregate mobility - which is
seen as a major policy goal. The definition of accessibility dev-
eloped in this chapter refers to the individuals' opportunities of
reaching activities. This is because the significance of a journey
from the point of view of an individual derives from its purpose.
Transport is therefore only one aspect of physical accessibility,

though the one emphasised in this chapter. The other aspect is the
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pattern of distribution of activities in the urban space. .Consequen-
tly, in this chapter, the treatment of transport-related questions is
secondary to a consideration of their impact on the lives of individ-

uals and groups.

In the 1970s, the UTPP was rejected because it ceased to correspond

to the emerging political and economic context of transport decision-

making. Any simple adjustment of transport expenditures to forecast
increases in demand became increasingly unlikely.  Transport invest-—
ment projects were hereafter of a smaller scale. In a situation of

scarce resources and of intense political activity around environ-
mental issues, a wider range of factors started to be taken into
account in the decision-making process. But this range failed to
include the problematic of accessibility as defined in these pages.
This is because decision-makers did not share our concern with the
impact of transport systems on individuals and groups even if, in
some cases, some consideration of accessibility factors was included
by decision-makers. Since the state responds on the basis of the
occupational interests of bureaucratic groups and elected members

in formulating interventions, it is attentive to their economic
impact so it can maintain or expand itself on a sound fiscal base
and in electoral safety. The professionals and elected members
operating within state agencies therefore have tunnel vision with
respect to the consequences of transport policies on individuals and
groups, being concerned only with those aspects relevant to their

own interests.
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Chapter IV

TRANSPORT IN LONDON UP TO 1965: AN OVERVIEW.

Introduction

The purpose of this chapter is to present a short account of

the transport history of London in order to provide a background
to the chapters which follow. The intention is to determine

the reasons behind the situation which prevailed at the outset
of the period under study in this work. More specifically

we shall focus on the circumstances underlying the elaboration
of the transport networks. This is particularily relevant
because, between 1965 and 1980, relatively few modifications
were made to the transport infrastructure in London, most

of the measures being directed at making the best use of
existing assets. Significant consideration will also be given
to organisational changes. The major reorganisation of London
government in the mid 1960's will thus be placed in perspective.
In addition, the conditions underlying the slow process of
bringing public transport in London under the control of govern-

ment, will be traced.

In the first section of this chapter, the evolution of public
transport in London from the mid-nineteenth century will be
considered. The main trends in the development of commter
rail networks, the underground, tram and bus services will
be presented. The gradual growth of government involvement

in public transport in London leading to the transitions from
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private ventures subject of few regulations, to more severe
regulation, to forced coordination, and finally, to public
ownership, will be outlined. Stress will be placed on the
conditions of investment in public transport infrastructures
under these varying conditions. In the second section, we shall
review the level of investment on roads in London from the
1920's to the 1960's. We shall show that while ownership

and car use increased, the level of funds devoted to new and
improved roads remained relatively low. Stress will be placed
on the characteristics of the main highway plans devised

during this period, and more specifically, on wartime and post-
war plans. In the final section, the transport situation

in London in the mid 1960's will be described. The level

of patronage of public transport and Fhe economic performance
of public transport authorities will be presented, as well as
the level of expenditure on roads. Some of the forecasts
relating to the trends in transport matters issued at that

time will be included in this section.
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4.1. The evolution of public transport in London: from private

enterprise to public ownership

The earliest London railway, the first section of the London
and Greenwich, was opened in 1863. By 1345, five radial maine
line railways served the capital and short suburban routes to
Blackwall and Greenwich were being introduced. Fifteen years
later, there were nine major radial routes. In 1846, the

Royal Commission on Metropolitan Termini prevented the intrusion
of 'surface railways into the main built up areas to the north
of central London but allowed the crossing of the Thames from
the south. This led, during the late 1850's and early 1860's,
to the opening of four stations on the north side of the Thames
catering for services on the south side of the river: Victoria,

Charing Cross, Ludgate Hill and Cannon Street.

Because of this prohibition against the penetration of the built-
up areas to the north, the Great Western Railway, eager to
acquire a link to the city, promoted the construction of an
underground railway between Paddington and Moorgate. The Great
Western Railway provided one fifth of the capital necessary for
the underground railway (such a railway was not affected

by the 1846 decision). The construction proceeded from 1859

to 1863. The scheme proved successful and won traffic from
omnibuses. Between 1864 and 1868, it paid 7% yearly on the

shares but due to less profitable extensions, the return

on the shares had dropped to 22% by 1871 (Barker and
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Robbins: 125-6 and 159). In the wake of these early financial

successes, the first stretch of the District Line opened in 1868.

In 182, horse-drawn trams began to operate in London. Regul-
ations permitted a local authority or a private company with a
twenty one year franchise from an authority, to open tramway
lines. The consequence of this regulation was a fragmentary
development of trams in London. This prompted the newly formed
London County Council to acquire gradually all London tramway
undertakings between 1892 and 1903 (Jackson 1965: 14). In
1900, electrification was introduced. At that time, because
they had been banned from the centre of London and because of
the existence of independently operated tramway systems outside

the county, tramway services in London remained poorly integrated.

In the 1890's, a second wave of underground railway development
took shape. Schemes were put forward which brought into being
the core of what are known today as the Central, Northern,
Bakerloo and Picadilly lines. This led to intense activity

in the following decade. Between 1903 and 1907, twenty six and
a half miles of new tube railways were built while the Metro-
politan and District lines were being electrified (Barker and
Robbins 1974: 113). However, largely because of intense comp-
etition from the trams which forced the underground companies

to maintain low fares, thus hampering their chances of achieving
a high return on capital’ investment, they ran into difficulties
in attracting investers. By 1907, the Underground Railways

Company of London found itself in a precarious economic position

because of its electrification of the District line and its
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building of three new tubes.

Over the same period London buses also ran into economic diff-
iculties largely because of excess capacity resulting from the
new undergrounds, and because of competition between bus companies
(Morris 1953: 48). In 1908, the London General Omnibus Company
(1GOC) absorbed its two biggest challengers in the bus operation
business, thereby moderating intra-modal competition. By 1911,
the ILGOC had made a financial recovery (Morris 1953: 71). From
1909, the tramway concerns similarily ran into economic difficulties
mainly because of competition from the buses which charged
cheaper fares. This competitive situation was exacerbated in

the early 1920's by the appearance of independent bus operators
plying along the routes of established services. By 1924,

four hundred and fifty-nine such operators were emumerated.

The passage of the London Traffic Act in 1924, by promlgating
the regulation of buses allowed on certain routes, named
"restricted streets", proved to be advantageous to the established
bus operators and to the tramways. From 1926 to 1932, the LGOC
bought forty-eight independent bus companies (Jones 1953: 95-6).
By the early 1930's, few independents were left. Because of
aggravating competition from the buses, from 1920 onwards the
tramways repeatedly experienced serious deficits. This led to
their subsidisation by the LCC and the boroughs (Barker and

Robbins: 1974: 235-6).

Commter train services were also vulnerable to competition from

other modes of transport. The loss of traffic from the suburban
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railway commting services to the tramways, especially from

1903 onwards, and to the buses from 1906 onwards, led to the
closure of stations close to the centre. In order to safeguard
their markets, agreements were made between the Undergrounds and
the Railways a.'llocating areas to be serviced by one or other type
of concern; for instance, an agreement was signed by the London
and South Western Railways and the District Underground Railways
by which the latter agreed not to extend their services beyond
Hounslow, Richmond and Wimbledon without the consent of the

former (Klapper 1973: 143).

Between the turn of the century and the early 1920's, a succession
of recommendations from public authorities and commissions

in favour of greater control and coordination of the railways
in London, were made. The point put forward was that, since
all new railways expenditure needed parliamentary approval,
more consideration should be given to matters of coordination.
Parliamentary approval could thus contribute to an easing of
the financial hardship of the railway companies which resulted
from the intense competition between transport concerns in
london. For example, in 191, a Joint select committee on the
London underground railways recommended that, in awarding
permissions for underground expenditure, Parliament should make
recommendations as to the inter-relation between the new lines
and the existing ones. They also recommended that the Board of
Trade should report to Parliament every five or ten years on
the functioning of railways in London and on the relations

between them. The Committee also generally agreed with the
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ICC and the City of London Corporation that there should be
closer control and supervision (Barker and Robbins 1974: 66-7).
The London County Council was in fact hoping for the creation
of an authority with powers to plan and control all London
underground railways. The Royal Commission on London Traffic
which reported in 1905, deplored the lack of coordination
between train services. The Commission went further than the
Joint Committee in recommending the setting up of a Traffic
Board which would submit an anmual report to Parliament on all
transport and traffic matters in London. The responsibilities
of the proposed Traffic Board would also include the scrutiny of
every bill relevant to transport matters in London before sub-
mission to Parliament. However no action was taken on this

recommendation.

Meanwhile, the private concerns, on théir own initiative,
entered a number of agreements in order to reduce the competit-
ion between them. For example, in 1908, competition from motor
buses drove the underground railway concerns considerably closer
together in defense of their common interests. The managers of
the underground companies decided to publicise their respective
railway lines as parts of ™a complete underground system of
railways®. A common logo and map of the system was adopted,
and through booking was introduced. The companies nevertheless
retained their separate identities but collaborated closely
through a statutory body which became known as the Underground
Group. The 1915 London Electric Railway Companies Facility

Act enabled the four underground companies and the London General

Omnibus Company to make agreements with one another and more
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specifically to pool their receipts (Ponsonby 1932: 2).

In 1919, a select committee was set up to investigate both
congestion in London and fare levels. They came to the concl-
usion that fares on Underground Group services and on tramways
were too high and they considered that competition on the streets
was "senseless and costly™. The Select Committee reiterated

the need for a supreme traffic authority for London. The
responsibilities of such an authority would be, in the view of
the Committee, to coordinate all routes and services, to admin-
ister acts of Parliament, to carry out research and to prepare

a plan (Barker and Robbins 1964: 203-4).

The London Traffic Act of 1924, as well as regulating bus

traffic on certain routes, established the London and Home
Counties Traffic Advisory Committee, the purpose of which was

to give assistance to the Minister of Transport in his decisions
concerning London and its region. On this committee sat repres-
entatives from local authorities, the police, labour, and manage-
ment of transport concerns. At the request of the Minister,

the Advisory Committee organised public inquiries in 1925 and
1926 on transport services in east, north east and south
London. At these inquiries statements were received from repres-
entatives of town boroughs, county councils, ratepayers
associations, chambers of commerce, tenants' leagues and Members
of Parliament. The chief complaints made referred to the inad-

equacy of bus and tram services at peak periods, the congestion

of streets caused by the slow movement of traffic, and the long




13%

waiting periods before passangers were able to board a tram or
bus (Ponsonby 1932: 58-9). These complaints paint a picture of
the transport situation in these areas of London in the mid 1920's.
The solution most often advanced for these problems was the intro-
duction of underground railways in the areas not already served
by them. For instance, in an inquiry into traffic facilities in
south east London, delegates from seven borough councils exp-
ressed their feeling that the area should be serviced by under-
ground railways (Klapper 1973: 157). In 1927, the Advisory
Committee underlined the need for new underground facilities in
north, north east and south London but made it clear that they
considered it unlikely that any would be forthcoming until the
prevailing competitive situation could be ended. Along with the
proposals made in 1905 and 1919, they advocated the setting up of
a single transport authority. According to the Advisory Com-
mittee, such an authority should bring public transport undertakings
under single management with a common fund of earnings. Private
ownership would remain but ultimate control would be in the hands
of the Minister (Barker and Robbins: 1974: 212-3). In 1929,

the London County Council, the Underground Group and the London
General Omnibus Company were promoting a private bill seeking

to coordinate London's public transport system. Herbert

Morrison, Minister of Transport of the new Labour government,

had in mind to bring all London Transport undertakings under

state control. However, the Government fell as the bill was

about to be passed.

The situation in the early 1930's was described in the following
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manner by Ponsonby (1932). Ever since 1915, the Underground

Group.as a whole had been doing well partly as a result of the

pooling arrangements with the London General Ommibus Company.

However, they were not as successful as they could have been had

they not suffered from the competition of the other bus companies.

According to Ponsonby "a direct relationship is thus established

between such competition while it lasted and the lack of develop-

ment of tubes™". (1932, 55) The absence of underground investment in certain
areas and the need for increased levels of coordination of public

transport thus appeared as related questions.

The London Passenger Transport Board (LPTB) was set up in

April 1933 following the passage of a bill by the Ramsay
MacDonald National Government. The LPTB replaced five under-
ground railway companies, fourteen municipal and three private
tramway companies, and sixty-one bus companies. The Board
constituted a machinery for an altogether greater degree of
transport coordination in London (Collins and Pharoah 1974: 35).
It followed in many ways a similar purpose ‘"as. . the bodies which
emerged from the 1921 Railway Act which merged one hundred rail
companies throughout the country into four large units. It

also used broadly similar means to achieve this purpose. In
both cases, the government was trying to increase efficiency
through reorganisation while keeping the new bodies under private
ownership, ownership being in the hands of shareholders. Barker
and:. Robbins acknowledged two sets of drawbacks faced by the LPTB
from the earliest years of its existence. The Board suffered from

a lack of accountability in that the Minister did not appoint




the members of the Board and had limited authority over them.

Board members were elected by a panel of trustees drawn from

a number of public bodies. Furthermore, the shareholders had

restricted power over the management of the board and there

was, in addition, an absence of meetings in which they could

have pressed their views. Finally, neither local authorities nor

trade unions had any formal right of representation. As Barker

and Robbins write:
"all depended on the integrity of the Board and their skill
in dealing with the true groups whose interests were likely
to be in opposition if a visible conflict was allowed to
arise - the travelling public in respect of facilities and
fares, the staff in respect of their wages and other cond-
itions of services, and the stockholders in respect of their
interest." (1974: 303)

The other set of problems were related to the fact that the finan-

cial performance of the Board was not up to expectations. This had

a severe effect on the dividends paid‘to shareholders. Instead

of receiving the 53% "standard™ dividend set in 1933, only 13%

was paid in 1938-39 (Barker and Robbins 1974: 284). The estab-

lishment of the Board did not, therefore, solve the financial

problems of public transport in London, nor, more specifically,

did it overcome the difficulties of raising private funds for

capital expenditure.

In the conditions prevailing during the 1920's, the underground
concerns were not able to raise money on the market to finance
extensions to their systems. However, the government made
funds available for construction works through the Trade

Facilities Act of 1921 which was aimed at counteracting unemploy-
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ment. Between 1922 and 1928, the Underground Group spent £15
million in capital expenditure of which £12.5 million was provided
by the overnment under the 1921 Act. Immediately after taking
office in 1929, the Labour government passed the Development
(Loan Guarantees and Grants) Act 1929 whiéh made available,

inter alia, financial support for the extension of the Picadilly
Line., Again in the mid 1930's, after the formation of the LPTB,
the Treasury used their New Works Programme 1935-40 to give
financial support for electrification schemes as well as for

the extension of the Northern and Bakerloo (now Jubilee) lines

. (Barker and Robbins 1974: 289). An exception to this dependence
on government funds for large scale public transport capital
expenditure schemes in the capital and its region, was the
Southern Railway commter electrification programme from the

late 1920's onwards (Klapper 1973). This programme was presented
at the time by the Southern Railway as the "world's greatest

suburban electrification® (Glover 1981: 5).

During the §econd World War, the government assumed control of
the LPTB and this contimued after the war as the nationalisation
of mich of the country's transport services was part of the newly
elected Labour party's programme. The 1947 Transport Act est-
ablished the British Transport Commission which became the
controlling body for the nationalised transport undertakings;
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