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ABSTRACT

This thesis is a study of the redevelopment of the city
centre of Canterbury. The period covered starts in 1940,
but the main focus is on the 1970s and two specific

projects: the Marlowe and Rosemary Lane sites.

The analysis focuses on the link between the organisation
of space and social processes, and examines the impact of
the community ( eg residents groups) and local government

on the redevelopment process.

In order to develop a conceptual framework to study city

centre redevelopment a review of pluralist, elitist,

neo-elitist and Marxist approaches to community power is |
carried out. This leads to the concept of the context of ]
local political decision making and the identification of |
four types of conflict underlying city centre redevelopment: ‘
(a) conflict over different uses of land - between commercial,

access and residential uses, (b) conflict between the

levels of government, (c) conflict between the local

authority and the community and (d) conflict between the

economic and political roles of the local authority as

landowner and town planner.

The advantage of this approach is that it avoids a static
structural analysis and focuses on the pressures for change.
The four potential bases of conflict are seen as deriving
from the contradictory forces underlying city centre

redevelopment.

The findings of the study are agifollows. Canterbury

City Council was subject to extérnal constraints in the
form of financial and town planning powers possessed by
higher levels of government. This had the effect of

partly removing town planning issues from the local
political arena, and prevented Canterbury City Council from
being in sole control of the;b;ovision of new commercial
developments, new car parks, ahd.new roads. The internal

decision making process of the Council was centred in a




clique consisting of Chairmen and Vice-Chairmen of Council
committees and senior officers. It was in this group that
policy was formulated and decisions made. To a large
extent local councillors were not accountable to the
electorate due to the overwhelming majority of Conservative
Councillors. As a result Canterbury Council excluded the
articulation of many interests and this contributed to

the dramatic rise in pressure grdup formation in the

early 1970s.

The two major developments aroused differing levels of
public opposition. The Marlowe shopping development was
less controversial than the Rosemary Lane car park
development for three major reasons. Firstly, the
"management tactics" of the Council were more successful
with regard to the Marlowe site in the containment of
political opposition. Secondly, the cost of the Rosemary
Lane development was to be borne by the Council whereas
the cost of the Marlowe development was perceived as being
borne by the developer (the hidden costs of the development
such as infrastructure were not taken into account and
they would be met by the Council). Finally, the Marlowe
development was seen as not generating as severe negative
externality effects as the Rosemary Lane development,

eg congestion, pollution, noise, etc.

Canterbury City Council's policy can be seen as assisting
commercial development and counteracting its negative
externalities (eg increased traffic congestion, increased
building and land rents, and pressure on the medieval
infrastructure). It did this by the promotion of the
Marlowe site commercial development, by building the
Rosemary Lane multi-storey car park at its own expense
and by containing political opposition. In this way the
overall effect of Canterbury Council's policy was to
assist private profitability and socialize the costs of

private development.
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CHAPTER ONE

INTRODUCTTION

This thesis investigates the link between the
organisation of space and social processes. The
empirical phenomenon studied was centre city redevelopment
in Canterbury. The thesis analyses the relationship
between town planning, the local authority, and the

community, and in particular, the conflicts arising.

Several different types of conflict can be identified.
There is conflict over the different uses of land - between
commercial uses, access uses, and residential uses. There
is conflict between the levels of government because of
the delegation of responsibilities and functions among
the different levels of government. There is conflict
between the local authority and the community because of
the lack of control by the local electorate over the local
authority. There is conflict between the economic and
political roles of the local authority as landowner and
town planner. These potential bases for conflict arise
from the contradictory, structural forces that underlie

city centre redevelopment.

The city is seen as evolving within a social, economic,
and political context. It cannot be meaningfully analysed
in isolation. The key theoretical question concerning
city centre redevelopment in Canterbury is the nature of the
relationship between the city and capitalist political
economy, ie the link between the organisation of space and

social processes.




In order to distinguish the approach taken here from
previous work in this field, we will briefly outline the above
approaches. A more detailed theoretical analysis will be
carried out in Chapter five. It is important to bear in
mind that at this stage we are applying a "broad brush"
approach in looking at authors to exemplify major types of
approach. The four paradigms outlined in the thesis serve as
a means of identification and of understanding and individual
writers do not necessarily exemplify all their features.

The pluralist approach asks itself the Question— 'does
anyone at all run the community?' (See Agger, Goldrich,
Swanson 1968b, Anton 1968, Anton 1970, Banfield 1961, Baur
1968b, Connolly 1969a, Dahl 1968, Dahl 1969a, Dahl 1969b,
Duverger 1972, Eisenger 1972, Grieger 1974, Gyford 1976,
Hahn 1972a, Hawley and Wirt 1968, McFarland 1969, Polsby 1963,
Polsby 1969, Sayre and Kaufman 1968, Simon 1968, Wildavsky 1968,
Zisk 1974.) The pluralist conception of power stress individuual
relations and concrete, observable behaviour. Interest groups
are those groups that are formally organised around specific
issues. Local government is seen as a neutral arbitrator
among interest groups. There are no cumulative effects
arising from the local political decision making process
because power, resources, and interest groups shift according
to different issues.

In the pluralist approach, the community is perceived
as a discrete, autonomous unit that has no constraints
operating on it. There is no discussion of the relationship
between national and local factors and how they impinge

upon the community.




The pluralist approach investigates who makes the decisions
and how these decisions are made; but it does not explain why
particular decisions are chosen for investigation. These
resulting generalisations provide us with knowledge as to what
happened, but fail to offer an adequate explanation of how
and why it occurred.

The elitist approach is the second one found in the
community power studies literature. (See Aiken and Mott
1970, Bensmen and Vidich 1968, Clark 1972, Clelland and
Form 1968, Connolly 1969a, Crain, Katz and Rosenthal 1969,
Giddens 1974, Hawley and Wirt 1968, Hewitt 1975, Hunter
1968, Merelman 1968, Miller 1958a, Miller 1959b, Miller 1974,
Stanworth and Giddens 1974, Thoenes 1966.) It asks the question -
'who runs the community?' This question contains the a priori
assumption that such a group exists. Issues are used to
illustrate the exercise of power and its effects on groups.
Power is seen as derived from hierarchical position in the
institutional structure of government and business.

There are two main types of groups found in the elitist
approach - the elites and the nonelites. The elites are
those individuals who occupy high institutional position.
The nonelites possess a subordinate role because of their
lack of high institutional position. The effects of power
relations are cumulative. The elite group is in a more
advantageous position and the analysis of issues shows how
it maintains and strengthens this position at the expense of
the nonelite group.

The elitist approach tries to determine who are the leaders
of community by asking key informants (who are supposed to
be "in the know"). This method, the reputational method,
assumes informants know what is happening, but cannot
validate this assumption. It conceives of power as overtly

exercised.




This approach investigates individuals and their
institutional position. However it does try to analyse
certain structural relations, ie the institutions of
government and business. But these are defined in a limited
manner because they are not linked to wider social, economic

and political factors.

The neo-elitist approach is the third one found in the
community power studies literature. (See Bachrach and Baratz
1962, Bachrach and Baratz 1963, Bachrach and Baratz 1970,

Baine 1975, Crenson 1971, Dearlove 1973, Debnam 1975, Dennis
1970, Dennis 1972, Dennis 1974, Donnison 1973a, Donnison 1973b,
Eversley 1973a, Green 1968, Lipsky 1970, Lowi 1969, Muchnick
1970, Newton 1969a, Newton 1969b, Newton 1974, Newton 1975,
Newton 1976, Pahl and Winkler 1974, Presthus 1968, Saunders
1975, Saunders 1979b.) It maintains there are two levels of
power - the overt and covert levels. The overt level of

power refers to observable phenomena. The covert level of
power refers to the structure and operation of local government
institutions and the way they place constraints on pressure
groups seeking to articulate their interests in the local
political decision making process. This phenomenon is termed
the "mobilisation of bias". 1Its effect is to reinforce

social and political values of the institutional structure.

The main effect of the "mobilisation of bias" is to
restrict the emergence of interests and issues around which
pressure groups form. The approach identifies two types of
‘issue. Firstly, there are those that occur in the local
political decision making process. These issues are considered

to be relatively unimportant because they do not threaten

the elite group. Secondly, there are the nondecisions and
nonissues. They are considered to be the important ones to

analyse because they illustrate the filtering effect of the

"mobilisation of bias". The "mobilisation of bias" prevents

potentially threatening issues from being articulated on an

overt level in the local political decision making process.
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The neo-elitist approach tries to determine who occupies
what place in the local economic and political institutions.

Institutional position is equated with the exercise of power.

The neo-elitist approach can be seen as the first explicit
attempt in the literature (through its concept of the
"mobilisation of bias") to analyse structural forces that help
to determine the workings and outcomes of the local political
decision making process. However, this attempt to analyse
structural forces is limited in scope to the institution of
local government because it does not take into account the
context within which this institution operates.

The Marxist approach is the last one to have been applied
in the community power studies literature. (See Alford 1975,
Balbus 1971, Bridges 1974, Castells 1977a, Castells 1977b,
Castells 1978, Clark 1977, Cockburn 1977, Fischer 1978,
Georing 1978, Girardin 1974, Gold, Lo, Wright 1976, Harlowe
1977a, Harvey 1975, Harvey 1976, Harvey 1978, Hayes 1972,
Holloway and Picciotto 1978a, Lamarche 1976, Lebas 1977,
Lindberg, Alford, Crouch, Offe 1975, Lojkine 1976, Lojkine
1977, Massey 1977a, Massey and Catalano 1978, Miliband 1969,
Miliband 1973, Miliband 1977, Mingione 1977, Mollenkopf
1975a, Offe 1975, Offe 1976, Offe and Volker 1975, Pickvance
1976a, Pickvance 1976b, Pickvance 1977a, Pickvance 1977b,
Pickvance 1978a, Pickvance 1978b, Poulantzas 1972, Poulantzas
1973, Poulantzas 1975, Preteceille 1976, Roweis 1975, Szelenyi
1978, Westergaard and Resler 1975, Wolfe 1974, Wright 1976,
Wright 1978.) Power is related to the operation of the
capitalist mode of production in society. Power is class
power and social classes are derived from the institution of
private property and their relationship to the mode of production.
There are two main social classes - the bourgeoise and the
proletariat. The most important issues are those that involve
the struggle between capital and labour.




Since the importance of the state has grown immensely
from the time Marx was writing, most theoretical writing
on it is recent. Broadly speaking it identifies two main roles
for the state. The first role is to ensure capitalist
domination. The second role is to ensure the cohesion of
the social formation.

The Marxist approach gives us a theoretical framework
for analysing the potential bases for conflict and stresses
the class basis of conflict in particular. However, this
framework needs to be refined when it is applied to a
particular empirical situation. The Marxist approach is
structural in that it tries to link urban based conflicts
with work based conflicts and contradictions within society
as a whole.

The approach used in my research on centre city redevelopment
in Canterbury is basically structuralist. In particular,
I have sought to overcome what I shall define later as the
two major difficulties found in the Marxist approach - the
static nature of structural analysis and the loose relationship
between the theoretical framework and the empirical phenomenon.

The framework used to analyse the relationship between
the organisation of space and social processes 1is structural.
It allows for an explanation of how conflict occurs over
centre city redevelopment and its effects. In contrast to
traditional structural analysis it seeks to overcome this
static nature by uncovering the underlying dynamic - the

pressures for change.
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The concepts I shall introduce are the context for local
political decision making and the economic and political roles
of the local authority. The concept of the context for local
political decision making is intended to serve as a middle
range concept to help elucidate the pressures for change.
This concept refers to the contradictory, structural forces
which constrain the action of the local authority and which
create potential bases for conflict with respect to city
centre redevelopment. Three such bases of conflict will be
identified: conflict over the use of land, conflict between
the levels of government, and conflict between the local
authority and the local electorate.

Conflict is one visible and tangible form of a contradictory
relationship. Although conflict is an empirical referent
of a contradictory relationship, this does not mean that
conflict and contradiction are one and the same thing.
Conflict is one form that a contradictory relationship can
take, but not all contradictory relationships generate overt
conflict.

The particular case of centre city redevelopment is
concerned with the theorisation of the relationship between
the economic and political. My conceptualisation of the
economic and political roles of the local authority is
intended to give insight into economic interests and activities
and the local political decision making process. The local
authority's involvement via town planning politicises city
centre redevelopment. The political sphere encompasses
inherent value judgements about societal goals, values and
progress. It allocates values within society. The 1local
political decision making process is the way in which the
capital accumulation process becomes politicised. Centre city
redevelopment entails the involvement of public and private
sectors.
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The conceptualisation put forward here of the contradictory
nature of town planning is related to this. In the literature,
common caricatures of town planning are found. Town planning
is seen by some as reinforcing market forces. On the other
hand, town planning is seen by others as overcoming market
forces. The contradictory nature of town planning does attempt
to restructure market conditions, while at the same time,
to alleviate the social effects of urbanisation. Town planning
is linked to the structure of the economy, the structure of
society, and the changing role of the state.

The conceptual framework is developed fully in Chapter
five but it may be useful here to indicate the argument
that will be presented there.

The concept of the context of local political decision
making draws attention to three constraints on local authority
action: the local economy, the authority's relations with
other levels of government, and its relations with the local
electorate. Each of these contraints is simultaneously a
source of conflicts. In this way, our approach is
structural, and emphasises the forces (ie arising out of
the conflicts) which lead to changes in this structure.

These can be illustrated one by one. Firstly, the local
economy consists of production, consumption and circulation
activities. These compete for the use of land such that the
central locations of cities are more amenable to commercial
activities (circulation sphere). If this is so, one can
argue there is a threshold limit to the advantages of central
locations for commercial activities. Beyond this limit, they
become disadvantages because of the cumulative nature of negative
externality effects. It draws attention to the dynamic
character of the impact of economic activities on space: the
local economy is a source of conflicts over land use, and
these conflicts lead tb restructuring of the local economy.




Secondly, local authorities are constrained by higher
levels of government, due to the distribution of town planning
and financial powers between the different levels of government.
This gives rise to conflicts between levels of government
which can have several important effects. Firstly, it can
constrain the local authority's (lower tier's) actions.
Secondly, it can affect the kinds of externality effects
that are generated by activities in the central area, thereby
having an impact on future centre city redevelopment.

Thirdly, it can remove town planning issues from the local
political arena. Finally, it can reinforce the ineffectiveness
of voting as a political resource available to the electorate.

Finally, the local authority is constrained by the local
electorate and this relation is one of conflict. The local
electorate may influence the local authority by voting, and
by the formation of third party pressure groups. If this is
so, one can argue the importance of pressure groups is a
function of the ineffectiwness of the local electoral process
as perceived by the local electorate as well as being due
to the degree of central government control of local government.
Again, one can see how conflict can lead to a reorganisation
of the local political situation in which the authority acts.

These three bases for conflict can have a cumulative,
constraining effect on the local authority. But they can also
generate a new potential base for conflict - between the
economic and political roles of the local authority. The
authority has both to provide certain basic services required
by the local economy, and maintain political order by providing
an arena for political participation among other things. One
can argue that these economic and political roles are themselves
in conflict since in some cases they requireinitially contradictory
actions. On the whole we shall suggest that in the field of
city centre redevelopment this conflict is resolved a) in
favour of the profitability of commercial capital and the
socialisation of costs such as traffic congestion and car
parking, and b) by insulating the decision making process
from the electorate.
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Having indicated the major ideas guiding the
research reported in this thesis, it is necessary to
say something about the nature of a study of a single
town and about the methods used. The study carried out
here 1is restricted to one town and it must be asked to
what extent such a case study can throw light on the
hypotheses stated above. Two prdblems with the case study
methodology are identified by Saunders (Saunders 1979:7).
The first problem is how the conclusions drawn can be
generalised to other towns. The second problem concerns
the relationship of the theoretical and empirical realms.

I would argue that these criticisms do not apply to
the case study above. The significance of the first problem
depends upon the theoretical framework used. The conclusions
of a study refer to specific features of the town
(eg the particular developments in the Rosemary Lane and
Marlowe sites) and in purely descriptive studies there is
no basis for extending these conclusions. However when
the conclusions seek to explain the specific features by
appealing to more general concepts (eg conflict between a
local authority's economic and political roles, predominance
of negative externalities at a certain level of concentration
of commercial activities, socialisation of costs), the
theoretical framework used raises the possibility of
generalisation. The answer to this problem however
depends on an evaluation of the generality and particularity

of the features of each case.

The second point concerning- the relationship of the
theoretical and empirical realms is always a problematic
one. At one extreme, the two realms are collapsed and the
result is pure description. At the other extreme, the
theory is so divorced.from its empirical referent so that
it 'floats away' from the empirical phenomena it tries to

explain. All that can be said is that we have been aware
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of the problem and have made a conscious attempt to avoid

either of these two dangers.

In conclusion, I will mention the main sources of
information in this study.(Appendix D) A variety of :-methods were
used. Firstly, many documents were consulted such as:
Canterbury City Council's (CCC) financial accounts, CCC
minutes of Council committee meetings and full Council
meetings, CCC papers (some were confidential), CCC reports
(published and unpublished ones) ,CCC letters (some were
confidential), Kent County Council (KCC) financial accounts,
KCC minutes of committee and full Council meetings, KCC
reports (published and unpublished ones), KCC letters
(some were confidential), central government documents
and reports, Acts of Parliament, Department of Environment
(DOE) circulars, DoE letters (some were confidential), DoE
reports, Kentish Gazette and Kent Messenger from
1940 to 1979, Municipal Yearbook and other minor sources.
The main gaps were detailed financial information on
the Rosemary Lane and Marlowe sites and local election

results.

Secondly, interviews were conducted with some
forty people. Among those interviewed were past and
present councillors of Canterbury City Council and Kent
County Council, DoE officers, amenity society leaders
and members, local businessmen, and residents.

Finally, I engaged in participant observation as
secretary to the Canterbury Conservation Advisory Committee
from September 1977 to August 1979. My duties involved:
attending meetings, taking minutes, typing up minutes
agendas, correspondence, reports, filing, distribution of
all relevant materials to members, administrative duties,
following up enquiries, obtaining information on certain
issues, and liaising with the press, members of the CCAC,
councillors, officers, amenity societies, businessmen,

and residents.
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The thesis is organised in the following way.

Chapter two discusses the contradictory nature of
town planning and how it is linked to the potential base for
conflict between the economic and political roles of the
local authority. Chapter three investigates the institutional
context of town planning. It discusses the statutory
base of town planning and its operational procedures.
It analyses the structural forces that can generate a
potential base for conflict between the levels of government.
Chapter four discusses town planning as a base for the
expression of conflicting interests. It shows how town
planning embraces a wide scope of interests, therefore,
allowing for the possibility of the formation of third

party pressure groups.

Chapter five discusses the theoretical concept of the
context for local political decision making. This concept
was developed out of a critique of the elitist, neo-elitist,
pluralist, and Marxist approaches to community power studies.
It analyses the structural forces that can generate three
potential bases for conflict: conflict over the use of land;
conflict between the levels of government; and conflict
between the local authority and the local electorate.

Chapter five also analyses ° -local political

decision making. It discusses how the context for local
political decision making affects the decisions that are made
by the local authority and how it generates the potential

for a new base of conflict between the economic and
political roles of the local authority. Chapter five
provides the theoretical framework for the following three
Chapters which discuss centre city redevelopment in

Canterbury.
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Chapter six investigates the economic character of
Canterbury between 1940 and 1979. It looks at commercial
expansion in Canterbury since the Second World War by
focusing on centre city redevelopment. (Appendices B and C.)
However, this rise in commercial activity has not been without
its problems as set out in the chapter: There was conflict
over the use of land and the impact on the medieval infrastructure,
and over traffic congestion and access problems.

Chapter seven analyses the government context over the
same period in which the City Council operated with regard
to its plans for centre city redevelopment. This local and
central government structure placed constraints on the City
Council's freedom to direct commercial development in Canterbury.

Chapter eight investigates the relationship between the
City Council and the local electorate and the impact this had
on city centre redevelopment from 1940 to 1979. It discusses
the political context in which the City Council operated and
in particular, the reasons that lay behind the mushrooming
of pressure group activity in the early 1970s.

Chapter nine focuses on the City Council's redevelopment

proposals for the Rosemary Lane and Marlowe sites. t does

so with reference to the context outlined in the previous

three chapters. It looks at how this context set certain
constraints on the City Council and what scope for action

the City Council had in initiating its redevelopment proposals.
The economic and political roles of the City Council help

us to analyse the City Council as actor in this discussion.

Chapter ten is the conclusion and looks back over the
thesis to see to what extent it has achieved the aims set
out here.
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CHAPTER TWO

THE NATURE OF TOWN PLANNING

This Chapter elucidates the contradictory and structural
forces that help to provide the framework for conflict
within the local authority itself - between its economic
and political roles. Conflict within the local authority
is generated by this framework coupled with the cumulative
effect of the structural forces that underpin the context of
local political decision making: those that generate the
potential bases for conflict over the use of land, between the
levels of government, and between the local authority

and the local electorate.

Land is significant because it provides the material
base for production, circulation, and consumption activities.
Land has a pervasive function that helps to give rise to
conflict over its competing uses such as production,
circulation, and consumption activities. Centre city
redevelopment is one type of private sector development
which is dependent upon the local authority in various
ways, of which town planning is one. The different types of
involvement of public and private interests will be discussed
later in the Chapter. Town planning is an institutionalised
process that tries to resolve land based conflict.

The Chapter is divided into three sections:

1. Significance of Land
2. Evolution of Town Planning Powers
3. Theoretical Conceptualisations of Town Planning
A. Trend Town Planning
B. Interventive Town Planning
C. Reductionist Marxist Model of Town Planning
D. Discussion: The Contradictory Nature of

Town Planning
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1. The Significance of Land

Land is the medium through which the activities of
production, circulation, and consumption are spatially
organised. They are mutually interdependent activities
and therefore compete for the use of land. This
competition provides the basis for conflicting interests
over the importance and use of land. Assessing the
relative importance of land is an inherent political
activity in the decision making process. Town planning
tries to resolve these conflicts, but I shall argue that
in the process of doing so, it creates the potential for
a new type of conflict - ie between the economic and
political roles of the local authority. Therefore, land
based conflicts are indicative of wider social, economic,

and political forces.

The activities of production, circulation, and
consumption are the users of land. What helps to determine
the final use of land is the outcome of these competing
claims which become articulated through the development
process. The development process consists of a set of
relations structured around the users of land. This set
of relations is composed of the interaction of land based
market institutions, the nonmarket based land institutions
and groups, the users of land, and the town planning process.
It is the interaction of these four elements that help to
determine how land and its use is allocated. Land is a
commodity within the wider context of social, political,

and economic forces.

On the one hand, land is a basis for individual profit

and on the other hand, it is the source of collective

irrationalities and costs. The land based market institutions
favour a collective interest in land to minimise the impact
on them of the negative externality effects that can be
generated from the use of land. Thus I am arguing that
collective intervention(eg town planning) is not ipse facto
against the interests of these institutions. The land based
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market institutions, their functions, and the types of

pressures they exert upon the development process are

listed below:

1. estate agents whose function is to bridge the
gap between the buyer and seller through the
provision of information and social contacts.

2. financial institutions whose function is to
bridge the gap between the buyer and seller
through the provision of capital.

3. land developers whose interests lie in the
translation of the current use value of land to
potential value of land.

4. construction induétry whose interests lie in
the actual physical provision of the built
environment.

5. other professional interests such as architects,
surveyors, engineers, etc who help to actualise
the demand for the use of land into built form.

6. landowners who have a legal set of rights in land
that can be sold or worked in conjunction with
the developer and in respect of which rent may be
charged to the tenants.

The above is an outline of the market based land
institutions involved in the development process. (For
more detail see Chapter four.) These market based land
institutions benefit from town planning as:an institution to
regulate the negative externality effects generated by
the cumulative use of land for various activities and to
reduce uncertainties because of the collectively irrational

character of the private land market.

For the market based land institutions, land is an

object of private speculation that has collective
consequences mainly in the form of externality effects.

It is important to note the collectively irrational

character of land allocation by the market mechanism and

the conflicts between the different types of land development.
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This may take the form of incompatible uses of adjacent

plots of land. The nature of these collective irrationalities
changes as land development strategies change. The

market based land institutions favour intervention in

the collective interest because it is only the government
that has the power to intervene in this way to cope

with the costs of individual decisions and with political
backlash. Town planning attempts to restructure market
conditions through controlling these obstacles partly as

a response to the needs of capital.

Also involved in the town planning process are
nonmarket based land institutions and groups who are and will
be affected by the allocation of land and its use, but who
are not directly involved in the development process as
are the market based land institutions. They, too, want
town planning as an institution to regulate externality
effects and uncertainties, although not for the needs
of capital, but to improve the environmental quality
through the control of the social conditions of

urbanisation.

The strategy taken by these groups which are usually
locally based and indirectly affected by the various users
of land (in that they are not the actual users of land,
but are affected by the externality effects generated by
its users) mainly concentrate on influencing the
institutional local political decision making process within
which market forces interact with respect to land and
its use. ' (These groups can also be termed 'third party

pressure groups'. (For more detail, see Chapter four.)

Third party pressure groups, due to their nature, cannot

influence the market directly as opposed to the market
based land institutions that can. Therefore, they are

limited to this type of strategy.
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The institutional framework of town planning is
subject to the pressures resulting from the interplay of
local class forces, national class forces, market based

land institutions, and the potential users of land. The

local authority as town planner can have the effect of
either politicising issues or buffering the private land
based market institutions. Politicisation of issues occurs
if the "management tactics" of the local authority fail.
Local authority involvement in development has the potential
effect of politicising this process as seen in the case of
centre city redevelopment in Canterbury. The constraints
operating upon the local authority will be discussed in the
context ‘of local political decision making in Chapter five.

2. Evolution of Town Planning Powers

This section investigates the evolution of town
planning powers and looks at how:they correspond to the
changes in the relative power of the interests that
supported them. It also analyses the role of commercial
interests and their success in Britain in the support of

town centre shopping.

The post-war town planning system was shaped by
four famous reports. The Barlow, Scott, Uthwatt, and Reith
Reports (HMSO 1940, 1942a, 1942b, 1946) provide an
insight into the nature of town planning and the evolution
of its powers. The Barlow Commission was set up to look
into the causes that influenced the geographical distribution
of industry and the industrial population in Great Britain
in the 1930's (HMSO 1940:1). This Report was seminal in its
conceptualisation of the ®"problems" thought to be caused
by urban growth. The Report highlighted the social problems
of haphazard and ill-regulated growth, eg slums, sickness,
stunted population and human misery (HMSO 1940:8). The
Report concluded that urban growth was concentrated in
certain areas at the expense of other areas.
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Regional imbalance and economic decline was thought to
be another effect of urban growth. During the inter-war
period (1919 to 1939) changes had occurred in Great Britain's
industrial structure (Cherry 1974a: 80): There was a decline
in the clothing, textile, agricultural, and personal services
industries; there was an increase in the electrical appliance
industry, entertainment services, and the vehicle construction
and building industries; and there was a depression in the

extractive, heavy engineering and shopbuilding industries.

The Report recommended that industry should be
decentralised for strategic, economic, and social reasons.
It said congestion within city centres would be relieved,
thus making the communication-transport network more
efficient. The Report also recommended that a town planning
system should be found at the national level because the
"problem" (eg urban growth) occurrred at this level. The
Report also called for the need for national guidance in
this area. It maintained if a town was well planned, then
the disadvantages of urban growth would not occur. The
assumption underlying the Report's justification for town
planning was the following: If a national system existed,
then the problem of urban growth would disappear because town

planning would have taken over market forces.

The Scott Report (HMSO 1942a) followed along the
lines of its predecessor, the Barlow Report,by stating
that urban growth had impinged upon the countryside by
using good agricultural land for development. Agricultural
land was thought to be of the utmost importance for the
well-being of the nation. The Report noted the attraction
of agricultural workers to the cities for jobs and
attributed this to the disparity between ruiral and urban
wages. It was also concerned about the loss of rural
amenities and it stressed the dichotomy of town and country.
The Report had a veryromantic and Rousseauian style, for

example:
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"We have become convinced, if we were not before,

that there is an innate love of nature deeply implanted

in the heart of man and that the 'drift from the land'

has been occasioned in large measure by economic

inequalities between town and country rather than

by any deep love of'supposed urban joys. We are

unable to subscribe in any way the view that the

countryside man is inferior to the townsman".
(HMSO 1942a:v)

Thus, the Report recommended that the uncontrollable
and anarchic forces of development should be constrained
through the institution of a town planning system. The
Report felt this would remedy the unsatisfactory
characteristics of inter-war town planning. They were:

1. the lack of local authority powers to prevent
development

2. the weakness of the local authority in not being
forceful enough to enforce its plans in opposition
to the strong interests of market based land

institutions
3. the lack of governmént machinery to consider these

national problems
4. town planning should be concerned with all types of
land use, especially agriculture.

The Uthwatt Report (HMSO 1942b) investigated the
problem of compensation and betterment levies in relation
to the private sector (assuming that the government had the
statutory jurisdiction over the development rights of land).
The control over the development rights of land was perceived
. to be the main way to control. urban growth and the
problems it produced. The Report assumed the need for a
town planning system whose main objective would be to control
and channel urban growth on social, political, and economic
grounds. The Report maintained that a national town planning
system was needed to secure the best utilisation of land
use and to resolve the competing claims for the use of land.

Town planning, the Report stated, did not diminish the total
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sum of land values but redistributed them through increasing
the value of some pieces of land and decreasing others
(HMSO 1942b: 14).

The Report anticipated that the problem of compensation
and betterment would arise in the interim period before
total government ownership of land would occur in conjunction
with the government jurisdiction over the development
rights of land. The Uthwatt Report took the Barlow Report
one step further by recommending the total public ownership
of land as a means for controlling anarchic urban growth.
This would enable urban growth to be contained and modified.
Therefore, the Report believed, this control would eradicate

the problems of urban growth.

The Reith Report (HMSO 1946) also took the-ideas of
the Barlow Report one step further by trying to deal with
the problem of congestion that was created by uncontrolled
urban growth. The answer to this problem was the creation
of new towns. The Report maintained that new towns would:

1. decentralise the existing concentration of
industry and the industrial population

2. correct regional imbalance

3. preserve the countryside.

The Report recommended that communities should be
self-contained - ie individuals should live and work in
the same area. This would reduce the journeys to work and
the magnitude of congestion problems. The Report also
recommended that the communities should be balanced in
their social composition and structure. It advocated (as in
the three previous Reports) the establishment of a national
town planning system that would have the authority to
deal with the "problems" of urban growth in conjunction

with the local town planning authority.
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What do the Reports tell us about the nature of
town planning? The following six characteristics emerge.
Firstly, the Reports possessed a physical orientation to
the "problems" of urban growth and their physical solutions.
This was due to their theoretical premise of physical
determinism. The Reports naively believed that if one
changed the physical environment then the social and
economic conditions would automatically change for the better.
Therefore, the Reports possessed a theoretical approach
of physical determinism to urban problems which were, by

their nature, multi-faceted.

Town planning was concerned with the containment of
urban growth, the conservation of the countryside, the
creation of new towns, and the enforcement of a green belt
(Hall 1973b:42-64). These objectives of town planning
were related to the value system of society at that time
(which defines what is "good" and"beneficial"). This then
became articulated through the political decision making

process in the claim for government intervention.

The emphasis on physical solutions to the "problems"
of urban growth was also because of the impact of the
involvement of the design professions in town planning.
The objectives of town planning were interpreted and
guided by the town planning profession that was monitored
in the last instance through democratic, accountable
procedures. There was a great deal of freedom in the
day-to-day administration of town planning. Town planners
were expected to resolve conflicts of interests, ie to
play an umpire role. The role the town planning profession
played was an elitist one because it interpreted the
values of society and then tried to actualise them in
town planning (Hall 1973b: 373).
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Secondly, the Reports agreed that market forces
would not provide an adequate social and economic
environment. This implied a value consensus as to what
a good environment was such as amenities, open space,
preservation of the countryside, and controlled development.
The Reports considered that government intervention was
necessary to "cure" the dysfunctions of market forces.
The Reports expressed a dissatisfaction with the operation

of the market in two main areas:

1. the securing of social stability
2. the securing of economic stability.

These goals could be accomplished through the
implementation of a town planning system that would
control market forces. Town planning (as one facet of
state intervention) was conceived to be in opposition
to market forces and the long term goal was to make them
redundant. (HMSO 1940, 1942a, 1942b, 1946). This perceived
relationship of market forces and town planning favoured

nonmarket based land institutions (with particular

reference to third party pressure groups) in trying to
gain some control over the urban environment because the
government was potentially easier to influence than market

based land institutions.

Thirdly, the mode of state intervention that was decided
upon was the town planning process. Town planning was
perceived to have the ability to control the forces of
development, ie to rationalise them to ensure the provision
of a "good" urban environment and to prevent incompatible
land uses. Town planning, it was thought, would control
and guide the pace and direction of social and economic
changes. Town planning was perceived to be the way through
which the externality effects of land development could
be controlled. The rationalisation of anarchic development
and market forces would be to the benefit of market based

land institutions as well as the collectivity.




- 24 -

The Reports thought town planning would channel the
positive externality effects to the benefit of the
community and nation and thus mitigate the impact of the
negative externality effects. However, the price mechanism
only represents part of the costs of land use and
development. The remainder of these costs is usually
in the form of collectively higher costs to the public
at large. Town planning sought to control the externality
effects of land use and development that could be felt
through various ways other than price. This position on
the collective effects of land use and development was
particularly relevant to third party based pressure groups
because it provided a coherent base for the expression of
their interests. Since town -planning is a rational activity,
it would have objectives and an administrative process that
would form the organisational base to attain its goals.
Town planning was designed to be a redistributive activity.

Fourthly, town planning was perceived by the Reports
to be a response to already perceived dysfunctions in
society and to cope with future anticipated problems.

Town planning was an ex-post facto attempt at a solution.
What the Reports did not discuss was the idea that although
town planning was to be a future oriented activity, it was

constrained by past and present decisions.

Fifthly, the Reports thought a national system of
town planning was needed if the objective (to control
market forces) was going to be achieved. The Reports
maintained that a national system of town planning control
would centralise its decision making and make its policies
coherent. Town planning would still be defined as a local
government responsibility but it would depend upon central
government policy. This favoured the interests of the
administrators and the bureaucrats at both national and
local levels. Staff levels would have to be increased

to administer the expanded role of town planning. The
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1947 town planning system was designed along those lines.

Sixthly, the premise that underlay the basis for
town planning was the following: The private market was
insufficient in allocating land for different uses whether
they be socially or economically based. In the nineteenth
century (the era of laissez-faire capitalism) it was felt
that the market could fulfill social and economic goals.
Thus, there was no perceived need for state intervention.
However, during the later part of the nineteenth century
and the first half of the twentieth century, various physical
characteristics of urbanisation threatened social stability

and the conditions for capital accumulation. They were:

1. the chaotic sprawl of cities

2. the deterioration of the countryside through
the encroachment of urban growth upon agricultural
land and labour

3. congestion.

Town planning was seen to have an interventionist basis
because it was perceived in opposition to market forces.
These forces would eventually be superceded by town planning's
redistributive aims. Interventive town planning was popular
in 1945 to 1947.

Finally, the Reports were enmeshed in their own historical
context of the post-war climate of investment, expansion,
and growth. .This context helped to determine the predominant
interests and the understanding of what was feasible. (This is

different. from today when town planning is operating
in a very limited or no growth context.)

The inability of market forces to produce certain
economic and social goals implied a value judgement as to
what those goals were and their relative worth. The question
here is what interests support these different "values"?
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The implications of such responses to social and economic
goals could be potentially conflicting depending upon
their implementation and the values that underlie them.
These different sets of "values" were articulated through
the political process because town planning is a mode of

state intervention.

Problems of urban growth such as slums, unsanitary
conditions and congestion had been defined as "problems"
before the publication of the Reports. The Industrial
Revolution brought with it a growing complexity between
human activities and their spatial location and interaction.
Inequality in housing, income, and the environment became
more apparent and visible in the nineteenth century as more
people were concentrated into cities.

Hall and Cherry (Hall 1973a and Cherry 1974a) give
quite a concise history of the intellectual and social
basis for defining the problems of urban growth. Various
conservation and amenity groups were formed in the late
1800's and early 1900's which had the effect of defining
and drawing attention to the environment. For example,
the Council for the Protection of Rural England (CPRE)
drew attention in the 1920's to the problem of rural land
use and development. Therefore, town planning was partly
designed as a response to such unacceptable social conditions.

On the other hand, the problems of urban growth
constrained the productive forces of capital. The increasing
separation of the work place and the place of residence
put more emphasis on the transport and communication networks.
Congestion in urban centres contributed to additional costs
in time and labour. Regional depression and imbalance
became recognised as a problem in the 1930's.
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Town planning was designed in part, as a response
to these market irrationalities. It was seen as improving
the efficiency of the economy (in this case efficiency
can be equated with profit) and the distribution of
resources. Town planning, in its attempt to restructure
market conditions, maintained and created new conditions
for capital accumulation by its attempt to control the

use of land.

The machinery of local government was a significant
factor in the development of town planning. In the late
1800's, ad hoc government authorities were replaced by
popularly elected, multi-faceted authorities that were
responsible for a range of services and facilities (Cherry
1974a: 34). County councils became instituted in 1888
(Local Government Act 1888), county boroughs in 1888
(Local Governemnt Act 1888), municipal boroughs in 1835
{Municipal Corporation Act 1835), and district councils in-
1894. Central government intervention dramatically
increased by the turn of the century. The undertaking of
town plans, as defined by the statutes, became a responsibility
of the councils of county boroughs and urban and rural
district councils (1909 Town and Country Planning Act).
County councils were only called in to undertake the
making of town plans if these councils felt unable to
carry out this duty. This duty was subject to the discretion
of the Minister. (It must be remembered that the making of
town plans was not obligatory until the 1947 Town and
Country Planning Act.) By the turn of the centwry, local
government had become a more cohesive, recognisable unit.
It was accountable to the public in the making of town
plans.. Therefore, the idea of public and municipal

control was widely established and accepted.

The 1947 Town and Country Planning Act helped to

create a more specific machinery for town planning through
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the institution of new units of town planning administration
at local and central levels with particular emphasis on

the central, national level. The central control of town
planning was considered to be the key to land use planning.
This control was modified in the 1968 Town and Country
Planning Act in its new approaches to town plan preparation
at county and local levels and the incorporation of public
participation in the town planning process. The different
levels of government thus provided the institutional
framework within which town planning was implemented.

The growth of town planning as a profession and the
growth of the town planning associations helped to give
some impetus and legitimacy to the town planning interests.
The development of the town planning profession began in
the nineteenth century with the Garden City movement of
Ebenezer Howard and the formation of professional bodies
such as: the Royal Institute of British Architects in
1834, the Institute of Civil Engineers in 1818, and
the Surveyors Institution in 1868, to name a few. (Cherry
1974a: 40-44). Architects were the first professional body
to consider town planning. The Town Planning Institute was
formed in 1913 to "advance the study of town planning and
civic design, to promote the artistic and scientific
development of towns and cities, and to serve the association
of those engaged on or interested in the practice of
town planning" (Cherry 1974a:58). No one profession was
permitted to dominate the Royal Town Planning Institute.
However, it was mainly composed of the design professions.

This had two main implications:

1. Town planning became heavily influenced by the
design professions which emphasised physical change
in the environment as an answer to solving social
problems. This was done at the expense of other

interests involved in town planning.
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2. The dassign professions were able to exert
political pressure on the levels of government
to create opportunities for work by forming into
a professional body concerned with town planning
alone. By the inter-war period (1919 to 1939)
there was an increasing number of posts in local
government for full-time town planners.

Since the 1947 Town and Country Planhing Act, the
scope of town planning has increased due to social,
economic, political, and technological developments such
as: the increase in car ownership and the subsequent
| generation of more traffic; this led to transportation
planning that involved the use of land as part of the
communications network. Other developments included
regional development and regional planning that originated
from regional based economic problems; town planning that
was concerned with the total environment; and social
planning that concentrated on the needs of deprived
areas and community development. The influence of a wide
range of disciplines and viewpoints was reflected in this
increased scope of town planning.

Since World War II, there has beena gradual shift away
from the 1940's view that town planning could control
market forces. This was due to two significant reasons:
Firstly, town planning (because of its contradictory nature)
provided a base for the expression of conflicting interests -
those of the market based land institutions, administration
and bureaucratic interests, professional interests, and
the interests of nonmarket based land institutions and groups.
Therefore, the ability of town planning to control market
forces was constrained by the articulation of these conflicting
 interests. |

Secondly, town planning was based on an erroneous
conceptualisation of its relation to market forces, ie
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what town planning could or could not do in relation to
them. As we have seen earlier in this section, the advent
and institutionalisation of town planning as a process

was characterised by town planning as attempting to
over-ride market forces to provide a "good" urban
environment - ie to provide what the market had failed to
do. As I will argue in the next section, this theoretical
conceptualisation of town planning produced unattainable
goals because of the -contextual constraints that operated

upon town planning.

One result of the intellectual and practical
dissatisfaction and disillusion with town planning as a
means of controlling market forces was the general emergence
of the view that town planning could reinforce the working
of market forces, and that it was negatively based and
limited in what it could actually achieve. This caricature
of town planning was also based on a faulty conceptualisation

of town planning that will be discussed in the next section.

3. Theoretical Conceptualisations of Town Planning

In the preceding section on the evolution of town
planning powers, it became evident that there were several
different types of theoretical conceptualisations of town
planning. They underpinned ideas about what town planning
could or could not do. I would like to categorise these

positions as follows:

A. interventive conceptualisation of town planning

B. trend conceptualisation of town planning

C. reductionist Marxist conceptualisation of town planning

D. contradictory nature of town planning.

The most important point underlying these conceptualisations

of town planning is how each position analyses the relationship

of town planning to market forces.
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A. Interventive

The interventive conceptualisation of town planning
analyses the relationship of town planning to market
forces in this way: Town planning is seen to be able to
over-ride and control market forces. The 1947 ‘town planning
system was perceived to intervene with market forces to
provide a "good" urban environment. It is thought that the
market produced the "problems" of urban growth. Therefore,
it was felt that state intervention was needed to replace
market forces. The interventive nature of town planning
was based on the assumption that laissez-faire capitalism
was not working according to the principles of social,
political, and economic justice. Town planning was seen
to be a necessary activity to overcome market forces when
they failed to produce an efficient and desirable sélution
for the "problems“ of urban growth. Town planning was seen
as a tool to rationalise and control market forces, eventually

eliminating them.

State intervention was thought to be needed to secure
social and economic goals (it was believed) that would not come
about solely by the operation of the market. (See
Cantanese 1974, Cherry 1974b, Cowan 1973, Cullingworth 1973,
Davies 1972, Donnison and Eversley 1973, Friend 1976,
Gladstone 1976, Hall 1973a, Hall 1973b, Hall 1976, Heap 1975,
Lambert and Weir 1975, Law 1976, McLoughlin 1973a.) It
was believed that the intervention of the state, in the form
of town planning, occurred to solve the "problems" of urban
growth. Instead of solving these "problems", it had
created others in the town planning process such as conflict
between the different levels of government and conflict in
the implementation of public participation in town planning.
Therefore, the main impetus of interventive town planning
was to change the criterion of land allocation and use
from being only market based to socially and environmentally

based.
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The major types of interests that supported the concept
of interventive town planning were the nonmarket based
land institutions and groups, namely the third party
pressure groups and the Labour party after the second
World War. These groups were not directly involved in
the development process but were affected by the negative
externality effects that were generated from the cumulative
use of land. Because of structural reasons, third party
pressure groups could not directly influence market forces.
Therefore, these groups saw town planning as a means through
which they could ‘exert pressure on market forces to control
them for the purpose of obtaining a "good" environment.

B. Trend

The trend conceptualisation of town planning ahalyses
the relationship of town planning to market forces in this
way: Town planning is seen to reinforce market forces.
Trend planning maintains that the town planning system's
only effect on market forces is to reinforce them in the
allocation of land. Some of the current literature (See
Ambrose 1977b, Ambrose and Colnutt 1975, Barras, Broadbent,
Massey 1973, Broadbent 1977, Cowan 1973, Donnison and
Eversley 1973, Elkin 1974, Foley 1973, Goodall 1972,

Hall 1973a, Hall 1973b, IEA 1974, Lambert and Weir 1975,
Marriott 1967, Neutz 1973, Ratcliffe 1976.) maintains

that although town planning was originally conceptualised
as interventive, it has merely cumulatively reinforced
them and their subsequent effect on the allocation of land

and its use.

The major types of interests that support the concept
of trend planning are the market based land institutions.
These groups are directly involved in the development
process and it is in their best interests to facilitate
the operation of market forces. Trend planning tries to
facilitate the operation of market forces.




- 33 -

The allocation of land and its use is thought to be
the outcome of an orderly competitive process. The
market balances the competing claims for the use of land.
It assumes that individuals maximise their monetary
returns and their budget is the only constraint operating

on them.

Both interventive and trend conceptualisations of
town planning perceive town planning and market forces
to be polar opposites. This is an erroneous conceptual
distinction that will be discussed in more detail later
in this Chapter. The interventive conceptualisation
sees market forces and town planning in direct opposition
to each other, with town planning trying to control
market forces. The trend conceptualisation, on the other
hand, assumes the existence of a totally free market
situation, ie town planning reinforces market conditions

in the allocation of land and its use.

C. Reductionist Marxist

The reductionist (or vulgar) Marxist conceptualisation
of town planning (See Cox 1978a, Harrison 1977, Hoover
1974, Lamarche 1976, Lean and Goodall 1966, Lojkine 1976.)
perceives the relationship of town planning and market
forces in this way: The institution of town planning
reinforces market forces in the allocation of land and
its use. The role of the state is not that of a neutral
arbitrator or referee but that its role is of an
executive committee of capitalists. Economic forces are
perceived to be the main determinant of the state's
intervention in the form of town planning in the allocation
of land and its use. There is no place for political
activity in the model. Political factors are not considered
to be analytically independent of economic ones. Thus

all causes are merely reduced to economic forces.
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The reductionist Marxist model gives us a myopic
view of the capitalist context in which the allocation of
land and its use occurs because it does not investigate
the political sphere as a set of relations analytically
independent from the economic sphere. It is necessary to
discern the nature of urban conflicts in order to assess
the impact of the political, social, and economic forces

on the allocation of land and its use.

D. Discussion: The Contradictory Nature of Town Planning

From the above discussion, it becomes apparent that a
reconceptualisation of the relationship between town planning
and market forces is needed. I shall argue that the
relationship between town planning and market forces
should not be conceived of as polar opposites, but that town
planning contributes to the restructuring of market forces
and conditions. Market forces are an abstract concept
that refers to the investment opportunities for capital

accumulation.

Certain aspects of town planning form an integral
aspect of market forces: the expectation of whether or
not town planning permission will be granted; the local
authority's role as co-ordinator and supplier of information
in its formulation of structure and local plans that are
concerned with future uses and development of land; the
local authority's role as site assembly agent for the
developer by buying land; and central government's policy
of compensation and betterment, ie the rate and level of
taxation of land and its use. Town planning is an institution
that does have an effect on the allocation of land and

its use.
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The state helps to reduce the private sector's
production costs through its provision of services and
facilities that are financed from the generation of |
potential profits by the private sector (that are found
in the form of rates and taxation). For the private
sector, the principle goal is profit maximisation. Tension
between the public and private sectors arises due to the
political, legitimation function of the public sector and the
public sector's external relationship to the capital

accumulation process.

Other factors that determine the supply and demand
for land and its use are: attitudes, beliefs, subjective
values, accessibility, locational and institutional
considerations, the exiéting use of land, and the general
trends of investment. Much depends upon the actual
negotiating position of the buyer and seller. By analysing
the relatively discrete elements of town planning and the
market, one can determine in which ways town planning can
‘contribute to restructuring market conditions. The effect
that is produced is dependent upon both town planning and
the market acting as a joint mechanism for allocating land
to different uses in different locations.

The Marxist analysis of the market model prowides
the conceptual tools for an analysis of the context (ie the
mode of production and the social formation) of the
allocation of land and its use. It recognises the historical,
social, political, and economic forces as important to
the understanding of the allocation of land and its use.
The Marxist model does not perceive the city as an atomised
unit, but as a product of society to be understood within
the context of that society. The allocation of land and its
use is dependent upon a matrix of inter-related factors such
as the competing claims of the users of land for production,
circulation, and consumption activities, the social context,
and the development process. The town planning system
provides the institutional framework for these pressures.
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Urban conflicts are not mere reflectiom of the underlying
tensions between capital and labour in the workplace for two
main reasons. Firstly, one of the functions of cities is to
facilitate the transference of surplus value from production
to circulation to consumption and then back again to production
(Lamarche 1976, Lojkine 1976). This circulation of surplus
value gives rise to additional conflicts other than those
between capital and labour. Competition occurs among and
within the different spheres of activity for a share of this
surplus value. Secondly, the role of the state adds an extra
dimension to the circulation of surplus'value. This is for
two reasons: Its relationship to the capital accumulation
process is external, and as a vehicle for collective action,
the state depends upon legitimacy for its actualisation. The
state can thus absorb and provoke new conflicts.

Urban struggles can be seen either as phenomenal expressions
of the wage labour - capital relations (Castells 1976, 1977a
and Harvey 1976) or as possessing their own independent
specificity grounded in the sphere of social consumption
(Saunders 1981). It is not the case that urban struggles
can be merely reduced to capital and labour conflicts. This
would imply a direct cause and effect relationship between
the two. 1In urban struggles, it is important to determine
its specifidty through its relation to social consumption, to
competitive politics and to the particular locality and issue
(Saunders 1981: 275-6). How far one can extend the concept
of class in analysing urban struggles is debatable. On the one
hand, Castells and Harvey extend it to outside the workplace.
On the other hand, Saunders leaves the concept of class at the
workplace and sees urban struggles as a different dimension of
social activity. He does not see class relations as necessarily
determining the character of urban struggles.

Town planning can be seen as an attempt to reconcile
competing claims over the use of land. I argue that the town
planning system arose for two main contradictory reasons:
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1. It is partly a response to the class struggle, ie
to improve environmental quality through the control
of housing conditions, public health, congestion etc.
Town planning was originally seen to be a response
to these Ssocial conditions: overcrowding, poor housing
conditions, long journeys to work etc.

2, It is partly a response to the needs of capital
through its relationship to market forces in the
support and maintenance of the conditions for
the accumulation of capital.

Evidence for these statements can be found in the
discussion of the Barlow, Scott, Uthwatt and Reith  Reports
in Section 2 of this Chapter. Town planning could not control
market forces as these Reports had envisioned. Town planning
is essentially a response to the characteristics of capitalist
society. Because it is a mode of state intervention and the
state is internal to the class struggle, town planning illustrates
the contradictory nature of state intervention.

The response of town planning to social and economic
problems can be seen to illustrate the contradictory nature
of state intervension. Since there exists this peculiar
separation of economics and politics in capitalist society,
town planning is considered to be primarily a political activity.
It is a mode of state intervention. Therefore it is implicitly
concerned with value judgements. Alternatives are at stake,
choices are involved, and decisions are taken on behalf of
the general public. Town planning operates within political
arrangements and institutions. An incongruence exists between
town planning as a rational, conscious activity with a particular
set of ends and means and of conflicting interests and viewpoints
that are embedded in the political process.
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On one level, town planning treats all individuals as
citizens and equals in its attempt to alleviate the social
problems of urban growth. Town planning is part of the
legitimation process of state intervention. Social problems
become defined as "problems" which then become articulated
with pressures for their solution in political institutions.

On another level, through its attempt to restructure
market conditions and its external relationship to the capital
accumulation process, town planning does favour certain capital
interests at the expense of others, depending upon the interests
involved in the competing claims for land use.

This Chapter demonstrates that the nature of town
planning is contradictory because it attempts to collectively
alleviate the social conditions and problems of urbanisation,
while at the same time, it tries to restructure market
conditions. The contradictory nature of town planning provides
the basis of conflict within the local authority itself
as manifested between its economic and political roles. My
empirical research concentrates on town planning and its
relation to centre city redevelopment in Canterbury. The
contradictory nature of town planning provides the basis for
conflict between the local authority as landowner and town
planner. |

Chapter three will analyse the underlying factors that
form the institutional context of town planning. It will
discuss the statutory basis of town planning and its operational
procedures. Such structural forces can generate a potential
base for conflict between the levels of government.
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CHAPTER THREE

THE INSTITUTIONAL CONTEXT:

THE LEGISLATIVE POWERS OF TOWN PLANNING

This Chapter is an attempt to outline the structural
and contradictory factors that generate potential bases
for conflict between the levels of government with respect
to the statutory base of town planning and its operational
procedures. These forces form part of the underlying
dynamic of city centre redevelopment and will be seen as
one set of factors that constitutes the context of local
political decision making (See Chapter five.). These
contradictory relationships threaten the status quo and
thus new compromises have to be reached. Such structural
factors can give rise to conflicts and create pressures

leading to their change.

The state's own functioning itself must be seen as
an object of analysis as well as the external pressures
that act on it. The origin and conceptualisation of town
planning were discussed in Chapter two. This Chapter
is concerned with the practices of town planning.

The structural factors that will be discussed in this

Chapter are the following:

1. the increase in the legislative scope of town

planning since the beginning of the twentieth

century
2. the increase in central government's control of

town planning since World War II
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3. the discretionary powers of town planning. The
statutory powers of town planning are vague and
ambiguous with regard to the delegation of
responsibilities and functions of town planning,
thus leaving them open to discretionary
interpretation

4. the nature of the statutory based powers are
fundamentally negative

5. the new structures of the Department of the
Environment (1970) and local government (1974)

6. the role of town planning policy with respect
to each level of government.

The above structural and contradictory forces can
generate potential bases for conflict between the levels
of government. (See Association of County Councils,
Association of District Councils, Association of Metropolitan
Authorities, London Boroughs Association, Greater London
Council 1979, Boaden and Alford 1969, Cross and Mallen 1978,
Flynn 1977a, Flynn 1977b, Flynn 1978a, Flynn 1978b,
Flynn 1978c, Flynn 1979, Friend, Power and Yewlett 1974,
Griffith 1966, Griffith 1976, Hartley 1971, Heap 1973,
Heap 1974, Jackson 1966, Purdue 1977, Richards 1973,
Scarrow 1971, Stanyer 1967, Stanyer 1976, Telling 1970,
Thornhill 1971, Wilson 1948.) This conflict can take
two forms. Fjirstly, conflict can occur between central
government and the local authority. Although town planning
is priharily defined as a local responsibility, its appeal
system is on a national level. The Minister acts in a
quasi-judicial capacity. Conflict can thus occur between
the levels of government with regard to town planning
policy. Secondly,conflict can occur between the tiers of
the local authority because of the lack of explicitly
defined town planning powers found in the Acts.

The effects of such conflict can be the following:
l. a limitation on the local authority's autonomy and

and hence its actions, because it is contrained by

central government and county council
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2. in relation to centre city redevelopment, it
affects the types of externality effects that are
generated by the central concentration of
commercial activities (See Chapters six and seven.)
3. the alienation of the local electorate from the
town planning process and the extent to which decisions
are taken by central government reinforces the
ineffectiveness of voting as a political resource
(See Chapter 5.). The ineffectiveness of voting
is not just due to structural forces at the local
level in the operation of the local political
system but it is also due to the degree of central

government's control over the local authority. ‘

This Chapter will be divided into five sections.
Section one will discuss the history of the Town and Country
Planning Acts and how they illustrate the increase in the
legislative scope of town planning and the increase in central
government control of this function. Section two will discuss
the nature of the statutory powers of town planning - how they
are vague and ambiguous with respect to the delegation
of responsibilities and functions of town planning between
the levels of government and how they are negative in
character. Section three will investigate the new structures
of government and examine the implications for the town
planning process. Section four will analyse the role of
town planning policy with respect to each level of government.
Section five will take a look at the types of conflict that
can be generated from these structural and contradictory
forces underpinning the levels of government with respect
to town planning and their effects.

1. Town and Country Planning Acts

Legislation provides the basis for the implementation
of the town planning process. This Section aims to highlight
from a brief history of the Town and Country Planning Acts
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two main factors: the increased scope of town planning since
the first Town and Country Planning Act in 1909 and the
increase in central government control (which basically started
with the 1947 Town and Country Planning Act).

Since the beginning of the twentieth century, the
scope of town planning has increased. The 1909 Town and
Country Planning Act gave the local town planning authority
discretionary powers to draw up a town planning scheme with
respect to land development. The schemes had to be approved
by central government. The local town planning authority
was not statutorily obliged to draw up these schemes. It
was optional for the local town planning authority to do so.
These town planning schemes were applicable to the development
fringe areas of the suburbs of existing towns but not to
city centres where the land use had already been determined.
The 1932 Town and Country Planning Act extended the possibility
of control over land use by the institution of town planning
schemes to city centres and the countryside. Consequently,
all land was now potentially subject to control over its

use.

The earliest town planning legislation (from 1909 to
1932) provided the opportunity for local authorities to
develop local town planning schemes. During this period, town
planning remained optional. The local authorities that drew
up the plans zoned land for much more development than what
could have been possible. The 1947 Town and Country Planning
Act tried in two main ways to reduce this anarchic situation
where each local authority tried to attract the maximum
amount of development. Firstly, the 1947 Act made town
planning obligatory. Secondly, responsibility for town
planning was now centralised. However, another Town and
Country Planning Act (1944) preceded the 1947 Act
because of the extensive areas that were blitzed in
World War II.
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The 1944 Town and Country Planning Act mainly dealt with
the redevelopment of extensively war damaged areas and
obsolete development. (Sections 1 and 9 of the 1944 Town
and Country Planning Act defined these areas.) The Act
stated that redevelopment of these areas may occur through
their compulsory purchase by the local authority. (See
Sections 1 and 2 of the 1944 Town and Country Planning Act.)
The majority of the bombed areas were located in the centre
of cities and the 1944 Act helped to pave the way for ‘
centre city redevelopment after the War. The 1944 Town
and Country Planning Act anticipated the 1947 Town and
Country Planning Act because it assumed that town planning
would be a centralised, statutory responsibility.

The 1947 Town and Country Planning Act made several
more important departures from the previous Acts. The local
town planning authority now became statutorily obliged to draw
up a development plan for its area. The development plan
was not only to include a physical survey of the land (as
was the case in the previous town planning schemes) but
to assess "the economic and sociological analysis of the
potentialities of the future requirements of the area"

(1947 Town and Country Planning Act). These development
plans were subject to Ministerial approval. Not only had
town planning become more than the physical assessment of
land, but it had also become future oriented. The main
purpose of the development plan was to provide the guidelines
for the granting or refusal of town planning permission

in the town planning authority's area, As from the first
day of July 1948, town planning permission was required
for all development. According to the statutes, the

right to develop land and for what particular use was
determined by the local town planning authority.

Another important addition to the 1947 Town and
Country Planning Act was the provision made for the listing
of buildings that were for special historical or architectural
interest and the determination of preservation orders for
these buildings and for trees and woodlands. The listing
of buildings was subject to the approval of the Minister.
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There were certain shortcomings to the 1947 Town
and Country Planning Act. Firstly, the development plan
was too rigid and detailed. Thus, it could not easily
respond to change. Traffic and demographic factors had
not been taken into account and car ownership had
dramatically increased since World War II. Secondly,
the 1947 Town and Country Planning Act increased the scope
of town planning over the previous Acts. It had the effect
of producing an incongruity between the local authority's
area of jurisdiction for town planning and the inter-
relationship of its other legislative responsibilities.
The structure of local government became inappropriate
for the increased responsibilities. The Local Government
Act 1972 could be seen as an attempt to remedy this
problem. (However, it is debatable whether or not the Act
did solve this "problem".) Thirdly, the financial
arrangements for the development charge on land was thought
to be inadequate because of the ever-increasing gap between
current use value and development value. The Conservative
government stopped betterment levies in 1954. Finally,
the administrative process of town planning proved to be huge
and cumbersome. There were administrative delays in
Ministerial approvals and enquiries. Thus, plans were
rendered obsolete by the time they were approved.

The 1954 Town and Country Planning Act abolished
the development charge on land that was instituted after
the 1947 Act. The 1962 Town and Country Planning Act did
not take into account the remaining criticisms of the
1947 Act, but supplementary provisions were made to local
town planning authorities in terms of the consideration
of objections.and representations of building preservation
orders and the serving of enforcement notices. There were two

general cases in which enforcement notices could be made:

1. if the development of the land was carried out

without the granting of town planning permission
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2. if the development did not comply to the conditions
that were attached to the town planning permission.

Provision for appeal on enforcement notices was made in
the Act.

The 1967 Civic Amenities Act provided for the designation
of conservation areas, ie areas of special historical or
architectural interest. Attention was now not only given
to individual buildings per se, but to the entire area that
provided the context for those individual buildings (ie the

street scene).

The 1968 Town and Country Planning Act was the first
legislative attempt to deal with the criticisms of the
development plans (that were first instituted in the"

1947 Town and Country Planning Act). It formulated a

set of two tiered plans: the structure plan and the local
plan. The structure plan was similar to the old style
development plan because it had to be approved by the
Environment Minister.However, it differed from the
development plan in several important'ways. Firstly,

the structure plan was designed to take into account traffic
management (the problem of movement and communication and
how this was linked to the pattern of land use) and
demographic analysis as well as an economic and sociological
analysis of the "potentialities of future requirements of
the area" (1968 Town and Country Planning Act). Town
planning was now supposed to take a more comprehensive

view of the environment than ever before, ie it included areas
other than land use planning areas over which the local
town planning authority had control and influence. Secondly,
structure plans would indicate broad priorities and not
detailed land uses that was characteristic of the development
plans. Thirdly, new approval procedures for structure

plans had been set up in the Act. These procedures were

not only concerned with respect to the public examination of
the structure plan, but also to the provision for public
participation in the drafting of the structure plan.
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Although the structure plan was the main innovation
of the 1968 Town and Country Planning Act, the provision
made for local plans in the Act should not be discounted.
The local plan was designed to apply the broad priorities
indicated in the structure plan in the detailed planning of
land use in particular areas. The local plan did not need
the explicit approval of the Environment Secretary since
it would be drawn up in accordance with the centrally
approved plan. Thus, the structure plan would. be the
framework for the more detailed and specific analysis found
in the local plan. It was prepared and approved by the
local town planning authority.

The local plan was an impoitant departure from the
previous Town and Country Planning Acts because it
formed part of a two tiered system of plans. However,
the 1968 Act did not change the basic idea of town planning
control as found in the 1947 Act, but it tried to change
how the town planning process was implemented. The
realisation of the 1968 changes was totally altered by
the splitting of the responsibility of the two types of plan
between the county and district authorities following the
re-organisation of local government in 1974. The 1972
Local Government Act undermined the unitary assumption of
the 1968 Town and Country Planning Act. The problems of
co-ordination and conflict between the county and district

councils became very severe.

Anothe;‘diétinguishing feature of the 1968 Act was
that the local town planning authority had the power to
stop further development while an enforcement notice appeal
was being made. These notices were called stop notices
and were instituted to tighten up on the loopholes found
in the 1962 Act. Other new provisions in the 1968 Act were
those restricting the demolition of listed buildings. The
penalties for an offence were increased to a fine of £250,
imprisonment, or both. The last feature of the 1968 Act
was that a building preservation notice could be served on

a building that was not listed.
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The 1971 Town and Country Planning Act provided
supplementary powers to the local town planning authority

in three main areas:

1. the penalty for noncompliance with a stop or
enforcement notice with respect to a listed
building was increased to £400

2. the local planning authority was permitted to do
emergency works for the preservation of unoccupied
listed buildings

3. schemes of positive-development could be embarked
upon with the consent of the Environment Secretary.

Thus, the scope of town planning has considerably
increased since the beginning of this century. There
occurred a shift in the Acts from only considering the use
of land to considering the economic, social, and demographic
factors that impinged upon its use. However, the increase
in statutory powers remained fundamentally negative and
emphasised the architectural aspect. (This will be discussed
in more detail in the following section.) This trend for
the scope of town planning to increase has largely been
brought about by two main factors: the contradictory
nature of town planning which provided a base for conflicting
interests and an attempt by the state to "manage" the
potentially threatening political implications of these
conflicting interests.

The wider scope of town planning and the delegation
of its functions and responsibilities in the Town and
Country Planning Acts was an attempt to make town plans
more comprehensive. However, this increased the potential for
conflict between the different aspects of town planning.
For example, the preservation of agricultural land and the
countryside came into conflict with the outward spread of

towns and cities. Both were seen to be town planning problems
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and consequently the soluntion to each of these problems
would have an effect on each other. Another example is
that current DoE policy favours the revitalisation of inner
city areas that can exacerbate the congestion already

found in these severely congested areas.

The wider scope of town planning allows for the
overt emergence of conflicting aims and tensions that can
exert some pressure on the process of land allocation and
its use. For example, the increased involvement of the public
in town planning decisions (as advocated by the Skeffington
Report 1969) tended to make the development control process
more lengthy (ie whether or not to grant planning permission
for development). This ran counter to the recommendations
made in the Dobry Report (1975) to streamline and improve
the development control process. Both Reports had tonflicting
implications for each other.

From a reading of the Town and Country Planning Acts,
it can be seen that most bf the powers given to local town
‘planning authorities entailed central government having a
supervisory capacity over those powers. Therefore, the
increased involvement of central government in town planning
matters had been commensurate with the increased scope of
the local authority's town planning powers. The local
town planning authority needed ultimate approval from the
Environment Secretary for listed buildings, the designation
of conservation areas, and structure plans. If the Environment
Secretary did not think that the local town planning
authority is doing its job properly, then he has default
powers that enable him to step in and take over. If a
local town planning authority refuses to give a town
planning decision on a town planning application, an appeal
can be made to the Environment Secretary. If a town planning
application is controversial, representation can be made
to the Environment Secretary. If the town planning
application is major and controversial, the ultimate
responsibility and decision on it rests with the Environment




Secretary. He would have two options open to him:

1. he could formally "call in" the town planning
application. It would mean a public inquiry
would be called or,

2. he could say it was a matter for the county or

district council to decide.

The structure plan is submitted to the Environment
Secretary for public examination and appre¢val. The
Environment Secretary can make modifications to the plan

as he sees fit. He can also require the local town
planning authority to prepare a local plan. If he is not
satisfied with it, he can prepare it himself. The county
council has to confirm that a local plan would generally
conform to the structure plan. The county council would
then issue a certificate to that effect before the local
plan could be implemented. If the certificate is not
issued, the Environment Secretary can decide on the matter

and the local plan might. have to be reformulated.

The hierarchical appeal system of town planning
applications and structure and local'plans can undermine
the local authority's town planning powers. The Environment
Secretary has a legally determined "room for discretion”
in deciding upon town planning matters. The courts do
not usually question whether or not the Environment Secretary's
decision represents good policy. On that point, he is
responsible only to Parliament. The Environment Secretary
is the final arbitrator of what is good town planning.
(This is not explicitly defined in the Acts.) The High
Court usually concurs with ‘the Envirenment Secretary's
decision. Therefore, the Environment Secretary possesses
wide discretion in town planning matters (which also
includes town planning appeals) because almost any decision
that he makes can be seen as a matter of policy. This
wide discretion of the Environment Secretary in town planning
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matters (such as default powers, approval of conservation
areas and listed buildings, and the call-in procedure for
certain town planning applications) helps to undermine the
local town planning authority's responsibility. In doing
so it increases the alienation of the local electorate from
their local council and politicises those individuals who
are not directly accountable to the local electorate (such

as council officers and civil servants).

2. Nature of the Statutory Powers of Town Planning

The delegation of responsibilities and functions between
the levels of government (as found in the Town and Country
Planning Acts) is vague, ambiguous, and discretionary. The
statutory powers of town planning are negatively based and
are ones:of control. They mainly deal with the architectural
design and built forms aspects of town planning.

Town planning powers are distributed between the
three levels of government: the central, county, and district
levels. The tone of the statutes concerning the delegation
of functions in town planning are far from being explicit.
Indeed, they are vague and ambiguous. Thus, there is room
for discretion in the implementation of town planning powers.
Conflict can occur between the different levels of government
over which level has the right to exercise authority in

certain town planning matters.

The delegation of town planhing responsibilities from
one level of government to another was first instituted in
the 1909 Town and Country Planning Act. The local authority
could draw up a local plan (which was not obligatory at that
time) that would then have to be approved by central government.
The 1947 Town and Country Planning Act instituted and
systematised dual town planning powers. All local town
planning authorities were statutorily obligated to draw up
a development plan for approval by the Minister. Powers
were extended to central government for the co-ordination

and approval of the plans.
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As regards the development plan, the county council was
"subject to an obligation to consult with the district
councils in the county before the plan is prepared" (1947
Town and Country Planning Act). The Act did not specify
how and on what basis this consultation was to occur.
Conflict within the two tiers of the local authority
could occur in the drafting of the development plan. This
consultation provided the basis for political bargaining
whose outcome was dependent upon the relative'strengths
of bargaining resources available to each level of government.

The 1968 Town and Country Planning Act made more
obvious the need for satisfactory machinery to ensure the
co-operation between the county and district councils.

This lack of adequate machinery was exacerbated by the
re-organisation of local government in 1974 (1972 Local
Government Act). The structure plan (which was drafted by
the county council in consultation with its district councils)
needed to be approved by the Environment Secretary. The
local plan (which was prepared by the district council

but in some extra-ordinary cases by the county council)

did not have to be explicitly approved by the Environment
Secretary. However, the county council had to ensure

that "the proposals in the local plan generally conformed
to the structure plan as approved by the Secretary of State”
(1968 Town and Country Planning Act). If the local plan
did conform, then the county would issue a certificate

of approval.

If conflicts do arise between the county and district
councils over the structure plan then, to a certain
extent, they will be publicly aired at the examination
in public of the Structure Plan under the authority of
an Inspector appointed by the Environment Secretary.
The public examination of the structure plan forms part
of the administrative machinery that enables the Environment
Secretary to decide (among other things) on the conflicting
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town planning policies of the two tiers of local government.
It can be termed as an adjudicatory function of the
Environment Secretary because it attempts to resolve the
question of divisions of power and responsibilities of town
planning between the county and district councils. The
Secretary of State superficially acts in the capacity of

an umpire. This capacity should not be confused with

the notion of the state acting as a neutral referee in

town planning powers.

Concurrent powers are those that are exercised by
both the county and district councils. They are an example
of the lack of explicitly defined powers between the
county and district levels. Town planning development
is one of these powers. It has jﬁrisdiction over the
following: derelict land, conservation areas, building
preservation notices, tree preservation notices, and the
acquisition and disposal of land for town planning purposes (See
Local Government Act 1972, DoE Circular "Allocation of
Functions in England" no 121/72).

Although town planning in the Acts was defined as a
local responsibility, certain town planning applications
are classified as county matters. County matters broadly
fall into three categories (Cullingworth 1976 ): the
working of minerals; a conflict or prejudice concerning
the implementation of the structure plan priorities; and
an inconsistency with the local plan. With any development,
however, the county must be consulted on the proposals in
relation to the Highway Acts (Section 28A of the Road Traffic
(regulations) Act 1967, Schedule 19 of the 1972 Local
Government Act) and the 1972 Local Government Act on tfaffic

management grounds.

Throughout the Acts, there are no rigid rules and
procedures for schemes of co-operation between the county
and district councils while at the same time, the Acts try |

to ensure that full understanding between them can occur.
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As discussed previously, several Acts and DoE circulars
have tried to set out the terms of reference for the
division of responsibilities between the two tiers of the
local authority. The relationship of the structure and
local plans, what constitutes a "county" matter, and the
traffic and access implications of development provide
examples of ambiguity concerning the delegation of the
powers and responsiblities of town planning between the
county and district councils. Whether or not these
ambiguities have been resolved in practice depends partly
upon the relationship between the county and district
councillors and officers.

3. New Structures of Government

The Department of the Environment was restructured

'in 1970 and local government was re-organised in 1974

(1972 Local Government Act). The justification for these
new, structures was that re-organisation was necessary for
a more efficient management of resources and the promotion
of a more democratic and responsive form of government
(Redcliffe-Maud Report 1969 and 1972 Local Government Act).
Specific attention was given to the re-organisation of
local government to make its areas more democratic and
efficient in the provision of its services and facilities.
However, the new structures of government did not work

out as intended. The DoOE was re-organised in 1976 and
Transport was made into a separate Ministry again. Local
government re-organisation was contrary to the assumptions of
the 1968 Town and Country Planning Act and therefore the
latter could not work as intended.

A main hypothesis I will discuss more fully later in the
thesis is: One of the main effects of the new structures
of local and central governments has been the depoliticisation
of issues and the alienation of the local electorate from its
local authority and the town planning process. The new
structures of government illustrate the dilemna that the
state structure finds itself in - as it tries to grapple
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with one type of problem, it may generate a new type of
problem. The structure and delegation of town planning
responsibilities was designed to cope with the problem of the
management of resources and to create a more democratic
form of government. However, this has helped to create
other problems such as the insulation of the elected
representatives from the accountability process which
contributes to an undermining of representative democracy;
the removal of decisions from the local political arena
due to the influence of central government; and ambiguity
in the delegation of town planning responsibilities.

The new structures of central and local government
did not take into account the corresponding change that
would occur in the relations between the levels of
government. In some cases, it is apparent there is a lack of
adequate machinery for co-operation between the levels
of government. However, the Town and Country Planning Acts
assumed this co-operation would automatically happen
because of the new structures of government. Conflicts
in this area are still acute, but they are not necessarily
expressed in overt political forms.

4. The .Role .of Town Planning Policy

The town planning policies of all the levels of
government provide the guidelines and general framework
for government decisions on town planning applications
and other matters. Without such policies, there is a
noticealle vacuum for assessing government decisions on
town:planning matters. The criterfa~ for such decisions
are often not made explicit so therefore, discretion
plays a major role in the local political decision making
process.
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The Environment Secretary and the local town planning
authorities are committed to certain kinds of town planning
policies. Therefore, it is difficult for them to adopt an
unbiased approach to a controversial town planning application
where one party will be arguing against their policies.

This can be termed as a conflict of interest and is applicable
to the issue of departmental bias and the application of
town planning policy to an individual decision (McAuslan
1975: 561-578). Impartial decisions on town planning
matters cannot be made because the town planning policies
of government are "biased". On the other hand, both the
Environment Secretary and the local town planning authority
are expected to have town planning policies and to carry
them out, otherwise a vacuum of guidelines for political
decision making (with respect to town planning matters)
would occur. Thus, a paradoxical situation arises where
the Environment Secretary and the local town planning
authority have town planning policies and yet are supposed
to be unbiased in their approach in deciding upon town

planning matters.

What appears to happen in practice, for example, is
that current DoE town planning policy is the main focus of
attention at public inquiries. Cases are argued on the
basis of current DoE policy on town planning matters because
the <idecision of the Environment Secretary should be
related to the current policy. Current DoE town planning
policy (until 1979) is the following: It appears to. favour
the encouragement of development within town centres as
opposed to development outside the town unless there is
a specific need; the encouragement of local authority
partnerships with private developers in the development
of town centres; and that town planning issues have to be of
more than just local importance and controversy for the
Secretary of State to call in a town planning application

for the purpose of nholding a public inquiry.
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The slowness of procedures for drafting town plans
and having them approved and revised meant_ that during
much of the timé décisions were made by the local town
planning authorities on town planning matters without
such a plan. Plans were supposed to incorporate the
local authority's town planning policy as well as the
addition of inputs from central government and the local
community. Town plans were to provide the criteria and
guidelines for assessing town planning matters. However,
there were noticeahle time gaps between the drafting of a
town plan and its approval, leaving an implicit framework
for assessing town planning matters, thus obscuring the
basis upon which decisions are made by the local town

planning authority.

5. The Types of Confliét and Its Effects

The previous sections have discussed the contradictory,
structural factors that generate the potential bases for
conflict between the levels of government with respect
to town planning. These factors are briefly summarised

below.

1. the increase in the legislative scope of town
planning since the beginning of the twentieth
century

2. the increase in central government control of
town planning since World War II

3. the discretionary powers of town planning. These
powers are vague and ambiguous in relation to the
delegation of responsibiiities and functions of
town planning )

4. the nature of the statutory based town planning
are fundamentally negative

5. the new structures of the DoE (1970) and local
government (1974)

6. the role of town planning policy with respect to

each level of government.
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Conflict between the levels of government can occur between

central government and the local authority, or between the

two tiers of the local authority, ie between the county

and district levels.

The effects of such conflict between the levels of

government may vary in relation to the local political

decision making process and centre city redevelopment.

Three possible effects are:

1.
2.

constraint on the local authority's actions
the types of negative externality effects that
are generated by the central concentration

of commercial activities (See Chapters six and
seven)

alienation of the local electorate from the
town planning process. The extent to which
decisions are taken by central government
reinforces the ineffectiveness of voting as a
political resource. The ineffectiveness of
voting is not just due to structural forces

at the local level in the operation of the local
political system, but it is also due to the
degree of control of central government over

local authorities.

The further - implications of this type of conflict between

the levels of government in relation to the local political

decision making process and centre city redevelopment in

Canterbury will be discussed in Chapters six, seven, and

eight.
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CHAPTER F OUR

TOWN PLANNING AS A BASE FOR

THE EXPRESSION OF CONFLICTING INTERESTS

Town planning can be perceived as an attempt to
resolve land based conflicts which correspond to its
contradictory aims identified earlier in Chapter two
to alleviate social conditions and problems of
ur’banisatioﬁ while at the same time trying to restructure
market conditions. Chapter two analysed the nature of
town planning and the different interests associated
with its origins - the market based land institutions
and the nonmarket based land institutions and groups.
The contradictory nature of town planning has created
new types of conflict that can be articulated in the
local political decision making process.

The town plénning process provides the opportunity
for different interests to become involved in the allocation
of land and its use. However, the fact that an interest can
be articulated in this process is no indication of its
effectiveness. Certain interests do not have to be overtly
articulated to be effective. The occurrence of conflict
within the town planning process entails a study of the
tactics used by the local authority to "manage" it (See
Chapters five and nine.): 7. It is the responsibility
of the local political system to "manage" conflict and
to bear the costs for that "management".

Town planning is inherently a political activity
because it is concerned with the allocation of conflicting
values. The allocation of land and its use is an implicit
value judgement about societal goals. Town planning is
one process through which these goals and values become




materialised. The study of town planning occurs through
the empirical manifestation of its activity that can reflect

the political strengths of conflicting interests.

These conflicting interests that are contained in the
town planning process help to generate the base for conflict
between the local electorate and the local authority. The
conflicts these interests can give rise to create the
pressures'leading to their change and form part of the
underlying dvnamic of centre city redevelopment. Town
planning as a base for the expression of conflicting
interests is one of the factors constituting the context
of local political decision making. (See Chapters five,

six, seven, and eight.)

This Chapter will discuss the different types of interests
expressed in the town planning process and in the allocation
of land and its use. There are two main types: market
based land institutions and nonmarket based land institutions
and groups. (It must be remémbered that these two types

are rough categories and are not strict demarcations.)
Section one will discuss the market based land institutions
and their respective interests in the allocation of land
and its use. Section two will discuss the nonmarket based
land institutions and groups and their respective interests

in the allocation of land and its use. Section three
will analyse the type of conflict that is generated and
the implications this has for the context of local political

decision making.

1. Market Based Land Institutions

Following from its contradictory nature, the town
planning process incorporates the interaction of land

based market institutions and nonmarket based institutions

and groups. It is necessary to analyse the market based
land institutions, their functions, their interests, and
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the types of pressures they exert on the development

process. They bene€it from town . planning as an-institution which
triestoregulate the extérnality éffects of development and
change of use and to reduce the uncertainities arising

from the collectively irrational character of the private

land market. For the market based land institutions, land

is an object of private speculation that has collective
consequences mainly in the form of externality effects.
(See Alexander 1974, Ambrose 1977b, Ambrose and Colnutt
1975, Barras, Broadbent, Massey 1973, Barras and Catalano
1975, Benington 1975, Greenberg 1974, Hall 1965, Hamilton
1975, Harrison 1977, Heap 1975, Henderson and Ledebur 1972,
Holliday 1973, IEA 1974, Lamarche 1976, Lean and Goodall
1966, Lojkine 1977, Marriott 1967, Massey 1977a, Massey
and Catalano 1978, Minns and Thornley 1977, Neutze 1973,
Rassmussen 1973, Ratcliffe 1976, Richardson 1977, Roweis
and Scott 1976, Scott 1976, Vance 1971, Willhelm 1962.)
Town planning, through its attempt to restructure market
conditions, tries to overcome these obstacles. It can partly

be seen as a response to the needs of capital.

As we saw in Chapter two these land based market
institutions are the estate agents, the financial institutions
(whose function is to bridge the gap between the buyer
and seller through the provision of capital), land developers,
the construction industry, other professional interests

such as architects, surveyors,engineers, landowners, and

the users of land.

There are several factors that determine land valueék
Firstly, there is the current use value of the land in
question. Secondly, there are the expectations of the
market. Finally, there is the question of whether or not

town planning permission has been granted for the site.

From the buyer's perspective, there are three main
elements that influence his selection of a site:

1
The word value in the term land value does .not have any

Marxian ‘¢onnotation. ‘This phrase-is used in the commonsense
way.
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1. what is the physical shape of the site

2. where it is located in relation to other services
( ie the complementarity and specialisation of
activities), facilities, the infrastructure, etc.
(the externality effects in the locality)

3. how accessible is the site for the individuals
who will engage in a particular type of activity

on that site.

The site's attractiveness to the potential buyer is not merely
dependent upon the physical aspects of the site, but its
surrounding environment and the amount and types of investment
involved in it. Access to the site is important for the

particular land use.

It must be kept in mind that the particular factors
which contribute to increasing land values are in a constant
state of flux. The constant increase in land values affect
its demand. The rate of inflation also tends to affect
the demand for land because the value of land increases
commensurately with the rate of inflation, thus making
land a good investment in times of high inflation. If
accessibility to the site becomes more difficult for the
users (ie if the location of the users changes with respect
to the site or if access to it is undermined by the
congestion of transport networks), then this has the
effect of decreasing the site's desirability and thus
its value. Therefore, land values are not solely determined
by an inherent quality of the land itself, but land values
are more determined by external factors such as the site's
relationship to market conditions and the surrounding

environment.

Financial institutions form another important element
in the development process because they supply the capital
for construction and/or purchase of land to the developer.
The prime consideration is the availability of funds for
investment in property development. Two crucial questions

to ask are: What are the market expectations for investment




- 62 -

and what is the rate of inflation? Pension funds, banks,
insurance companies, and building societies are the main
financial institutions that invest in property development.

If monies are available for investment in property development,
then they are subsequently being diverted from other areas

of investment such as manufacturing and industrial areas.

It is important to determine the strength and content of

the flow of investment capital.

Property developers are another element in the web of
relationships concerning town planning and the future users
of land. The property developer has several options open
to him in developing land. If the land involved is owned
by one landowner, then the developer can either buy the
land from the landowner at (hopefully) a relatively
cheap price (before the landowner is aware of the site's
attractiveness) or, the developer can have a lease drawn
up whereby he will be able to rent the land from the
landowner over a particular period of time with a specified
number of rent reviews. If the land ownership is fragmented
into many separate units, then the developer has to find
a way to unify these separate bits of land. This process

is called site assembly. Four options are open to him:

1. the developer can buy out the existing landowners

2. the developer and the landowners can form a company.
The landowners' shares are proportionate to the
size of the contributed land. The land is seen as
the down payment for investment in the company.

Land ownership remains fragmented.

3. the developer can lease the land from the landowners
for a long period of time (99 years) and with
(hopefully) infrequent rent reviews

4. the developer can buy or lease the land from the
local authority which assembles the site by buying out

each owner.
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The property developer is responsible for the construction
of the site because he engages and pays a contractor
to build the structure. It is up to the developer to find
the capital to financé the building's construction costs.
The main assets  of a property déveloper are his existing
properties and buildings that he can use as collateral for
the loaned capital he would use in future development.
Lending by financial institutions is done on the basis of the
property's asset value. There are two important factors
that contribute to a property's asset value: the annual rent
and the return on capital. The asset value of a property
is calculated in terms of this equation:

annual rent (ie net profit from letting
Asset value equals of the building)

return of capital (ie net profit - income
less taxes, property rates, depreciation,
expenses, interest on loans, the
repayment of principle, etc.)

The asset value is unrelated to the construction costs of
the building. The greater the annual rent, the higher
the asset value will be. An important factor is the market
expectation that rents will increase. This expectation
can cause asset values to rise disproportionately in
conjunction with what the property and buildings would sell
for in the open market. Developers can over-extend themselves
in this way by obtaining too much credit from their properties
and from a disproportionate rise in asset values in
comaprison to the actual market sale price.

The construction industry is another important element
in the development process. How much the actual development
will cost to build depends mainly upon the cost of building
materials, labour, and inflation rates. Usually there will
be a contingency clause for inflation in the contract
because of the higher rate of inflation in materials and
labour than in other sectors of the economy.
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Landowners form another link in the development
prccess. Property development must occur somewhere, which
means that the quéstion of the ownership of land is a
significant one. The crucial questions to ask are the
following: Does the landowner want to sell or lease the
land? If he wants to sell the land, what is his asking
price? Is he aware of the advantages open to the developer
and of the current market situation? If he wants to lease
the land to the developer, then for how long will it be
and how often will rent reviews occur? Does the landowner
want to enter into some type of partnership with the
developer (where the land is seen to be the landowner's
contribution to the investment)? This can be advantageous
to the landowner because he usually does not need
additional capital for the investment and he can receive
a nonreturnable down payment from the developer. This type

of situation can also be beneficial to the developer in
that his risk with the development is minimal because

he has not fully invested in it and his holding costs are
negligible. (There are no principal and interest payments
on the loans for the land.) This enables the developer

to channel his equity in other directions. Whatever the
landowner's interest is in the development process, this
has important implications for the relationships that are

found in the process.

The consumers of the development constitute another
link in the development process. There are two main
categories of consumers: those who will rent the building
and those who are the clientele of the tenants. How the
rent is determined has a crucial impact on the two types of
consumers. Several factors help to determine the level

of rent that is charged:

1. the expectations of the rental market as to
whether rents will continue to increase/decrease
and the supply/demand of the type of use to which
the building is to be put.
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2. the current level of rent - eg for office space
in London it is £17 per square foot
3. thé location of the building. What services/
facilities is it near?
4. the question of access. How close is the building
to major transport networks (both public and private)?
5. what the building itself provides in terms of
amenities such as air conditioning, security,

maintenance etc.

It is not merely the physical amenities and appearance
of the building upon which the level of rents rests. What
is included 'in the rent is, to a large extent, independent
of what the developer has provided. The level of rent
has several different kinds of impact upon both categories

of consumers:

1. how does it affect the profitability of the
renter's business in the sense that rent forms
a major part of his overheads. (It is subtracted
from the gross profit in the calculation of the
profit.)

2. how is this cost then transmitted to the consumer
who makes use of the services and facilities that
the development provides.

The local authority in England can have several types
of involvement in the development process. Firstly, it
is the statutory town planning authority that can grant/
refuse town planning permission. It has been demonstrated
previously that the granting of town planning permission
can contribute to an increase in land values.

There is a second relationship: The development process
can be one generator of local authority income. The types
of uses to which property can be put can increase the
total rateable value of the district, thereby increasing
one of the main sources of income for the local authority.
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In this respect, commercial and industrial uses of land
proportionately increase the rate's income more than

residential usés. However, the impact of this increase
in the total rateable value of the district is lessened

for three reasons.

Firstly, the amount of the resources element of the
Rate Support Grantldecreases from central government. Less
money is allocated to the district council from central
government coffers. The only way in which an increase of
the total rateable value of the district council could
affect the amount of the resources element would be
when the district council is above the limit set by

central government.

Secondly,'the commercial and industrial development

would increase the demand for the services and facilities

provided by the district council such as refuse collection,
roads, street lighting - mainly those of an infrastructural
nature. This could have possible implications for
residential accommodation, amenities, education, and

transport.

Thirdly, if a new commercial development increases the
shopping trade in the district, the district council does
not benefit from this increased profitability to the
shopkeepers since rates do not rise in proportion to
a trader's profitability margin. Thus, commercial

development does not provide only benefits to a council.

The third relationship the local authority can have
to the development process is that of landowner. This
relationship can take three forms. Firstly, the local
authority can lease the land to the developer over a certain
period of time with provision made for rent reviews. The
local authority will obtain a ground rent from the development.

1
In 1980 the Rate Support Grant was turned into a block grant.
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The rental of the land can be subsidised in the sense that
full rental value is not charged by the local authority.

The subsidisation of rent can be used by the local authority
as an incentive to draw commercial and/or industrial
interests to the district. For example, in commercial

and industrial estates that are owned by the local authority,
the rent charged is usually below the current market value.
This possibility is reflected in the recent suggestions to

attract industry to inner city areas by rent subsidies.

Secondly, the local authority can have a greater
share in the development process by coming to an arrangement
with the developer concerning the development's profit.
In this sense, the land is understood to be the local
authority's equity in the development. The value of the
land helps to determine the extent of the council's
participation in the dévelopment's profits. 1In this

case, the local authority is seen to take a more active

part in initiating the development. Finally, the local
authority can sell the land to the developer for a profit.
Due to the Community Land Act 1975, any land the local
authority buys that it intends to sell for development must
be sold at full market value.

Table 1 illustrates the three roles the local authority
can play in the development process. (See page 72.)

This Table illustrates the diversity of market based land
institutions. The magnitude of change in all three cases

(based on the varying role of the local authority) is
quite small. The change mainly occurs within the landowner

groups. The remainder of the market based land institutions

are relatively unaffected. However, this does not discount
the possibility that the level of profitability for each

group can be different in each case.




TABLE 1 - A COMPARISON OF THE DIFFERENT ROLES THE LOCAL AUTHORITY CAN PLAY IN RELATION TO
THE DEVELOPMENT PROCESS ‘

Relationship to the

Development Process Roles of the Local Authority
I II III
Local Authority Local Authority Local Authority
leases land has a share in sells the land

the development

Original Landowner
1) Local Authority o * the rent is received
ground rent in the form of the
sale price of one
payment rather than
several over time

2) private ground

rent - - =
Private Developer * * *
Finance Companies * * *
Construction Industry * * *

Other Professional Interests
(such as architects,

surveyors, engineers) . * %
Consumers
1) Tenants * - *

*
*
*

2) Clientele of the tenants

Ke
4 nonparticipation in the development process

* participation in the development process




The Community Land Act which was enforced between 1975
and 1979 (see Boddy 1982 for analysis) was the most recent
legislation that affected the local authority as a market based

land inditution. This Act provided the legislative authority

for the local authority to do three main things (School for
Advanced Urban Studies, University of Bristol 1976): to interpret
community needs; to resolve the competing demands for land use;
and to allocate land to satisfy these needs. 1In the Act, the
local authority was supposed to promote development in accordance
with its town planning aims and priorities. The question of

local authority priorities illustrated the impact of political
bargaining between the different levels of government and the
local community.

The Community Land Act 1975 stated the local authority
was supposed to consider the needs of the community. This
implies the existence of a consensus within the community
as to its needs and the means of satisfying them. However,

the local authority also had to consider the needs of the
developers because it had to make land available to them.

This Act made the local authority responsible for the continuity
of developers, otherwise it would be held responsible for
causing shortages in industrial, commercial, and/or residential
accommodation. In this respect, the political implications
could be disastrous. The economic implications could also be
disastrous because property and the buildings on it were one

of the main sources of revenue (in the form of rates) for the
local authority. Thus, conflict could exist between the two
types of needs (economic and political) the local authority

had to consider. The Act was oriented to giving preference

to the needs of the developer and other market based land
institutions that could be seen as sectional interests. If

the local authority had greater financial resources to enable
it to finance and build developments, then the development
process would become more politicised.
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Capital must be forthcoming from central government
to local authorities so they can purchase the land. 1In
1975-6, central government allocated about £35 million
to local authorities in England for the buying of land.
This is a comparatively small sum for the purchase of land
throughout England by local authorities for the Community
Land Act 1975 to have an impact. The sum was further
reduced in 1976-77, thus making it difficult for local
authorities to purchase land in the amounts implied by
the Act. The Community Land Act .was-abolished. by :the Conservative
government~in 1979 but the Development:Tax-continued.

The main impetus of the Community Land Act 1975 is
directed towards the landowner who does not really have
any great effect on the use of land, but who can realise
the increase in land value due to its subsequent development.
The Act does not alter the situation where the private
developer is fundamentally concerned with profitable
development. In some cases, the local authority can have
a great influence in initiating development. However, the
final onus. for -development lies with.the private developer.
This is due in part, to the lack of financial resources
made available to the local authority to enable it to
finance development and have more of a stake in the
development process. Thus, the Community Land Act 1975
does not appear to alter the use of land from how the
pre-existing town planning and development systems operated.
This crucial limitation defeats one of the main aims of the Act
which is to resolve the competing demands for the use of land.

2. Nonmarket Based Land Institutions

The previous section discussed market based land
institutions (including the local authority as landowner -
one of the market based land institutions) and their relationship
and interests in the development process. This section will
investigate the nonmarket based land institutions, their
interests, and théir rélationship in the development process.
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Other groups involved in the town planning process are
those who will be (or are) affected by the allocation of
land and its use, but who are not directly involved as the
users of land. They, too, want town planning as an institution
to regulate the externality effects and uncertainty not for
the needs of capital, but to improve the environmental quality
through the control of the social effects of urbanisation.

PThe strategies adopted by these groups (who are usually
locally based and indirectly affected by the various uses of
land because they are not the actual users of land, but are
affected by the externality effects caused by its users)
mainly concentrate on influencing the institutional framework
of town planning, ie the local political decision making
process within which market forces interact in the allocation
of land and its use. (These groups can be termed as third
party pressure groups.) Third party pressure groups (by
their nature) are not actors in the market like the market
based land institutions. Therefore, they are limited to this

type of strategy.

Since the beginning of the twentieth century in England,
there has been an increase in the formation of third party
pressure groups around town planning issues. The evidence
for this trend lies in two main areas:

A. the subjective awareness and growing concern for
amenity and conservation

B. the increased interest and attention given to public
participation in the Town and Country Planning Acts.

I will now discuss each area in more detail.
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A. The subjective awareness and growing concern for amenity

and conservation

The amenity and conservation movement in Great Britain
began to expand rapidly in the 1950s. (There was evidence
for this movement before this date. See 1904 Ancient
Monuments Act.) The Civic Trust was formed in 1957 and it
had 250 affiliated groups. By mid 1973, there was over a
thousand affiliated groups and today there are over two
thousand (McAuslan 1975: 127). The Civic Trust was primarily
formed "to provide much needed technical support and professional
advice to local societies, as well as to identify and publicise
their achievements" (Lowe 1975: 74). Since the 1950s, other
major national bodies have been formed such as the Council
for the Protection of Rural England, Friends of the Earth,
the Society for the Prdaection of Ancient Buildings, and the
Victorian Society.

The general characteristics of amenity societies are the
following: They tend to be composed of owner occupiers in
aesthetically pleasing environments from middle class backgrounds
(see Amery and Cruickshank 1975, Bradley 1977, Cherry 1974b,
Civic Trust 1976, Dobby 1978, Kimber and Richardson 1974,

Lowe 1977, McAuslan 1975, Smith 1974). There is a high proportion
of them in South East England (Gregory 1971). The total
membership to local and national environmental groups has been
estimated between one and two million (Lowe 1975: 73).

(However these figures may be inflated due to overlapping
memberhsip between different organisation.) According to these
estimates, the magnitude of concern for conservation is great
within a certain social strata of the population who ae mainly
located in a specific geographical area. The figure of between
one and two million gives a rough idea of the commitment to

the environmental cause, making it comparable to major political
parties and trade unions. it is interesting to note that the
work on conservation and the environment is "outside" party
political controversy. It appears that all the major political
parties agree to environmental and conservation causes in
mnciple, but differ in their implementation of this policy.
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The 1967 Civic Amenity Act provided the opportunity
for the formation of Conservation Advisory Committees
in conjunction with the designation of Conservation Areas.
These committees are not a statutory obligation per se, and
their formation is partially dependent upon the district
council and its relationship to the local electorate.
The DoE's justification for such committees was "to
obtain local knowledge and expertise and more understanding
and co-operation between authorities, amenity groups, and
the public" (DoE Circular 147/74 HMSO 1974a). The
committees are an attempt to incorporate amenity groups into
the local political decision making process to make them
less of a potential political threat. Institutionalisation
of this kind can lead to reformist types of action and
demands on behalf of the amenity societies. Access to
the local political decision making process, as well as
the group's resources, can be an important determinant of
the group's effectiveness in the local political decision
making process. Conservation Advisory Committees can be seen
as one possible means through which access to the local
political decision making process can be obtained.

Conservation had been the traditional concern of architects,
art historians, and more recently, Town Planning Institute
members. One would most likely expect that the professional
"ideology" of the design disciplines would have a great
influence on the theory and practice of conservation.

This "ideology" is oriented"to the ,accommodation of

diverse economic and social conditions and not to the

means of changing them" (Smith 1974: 113). (My emphasis)
Therefore, emphasis is placed on physical design and its
impact on the environment. This professional "ideology"

is status quo oriented.

The current, popular notion of conservation is that it
is good for everyone in the "community". This notion tends
to obscure the sectional interests of conservation and
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its "elitist" implications. The selection of areas and
buildings for conservation is not a "democratic" process.
The selection dépénds upon expert assessment, national
standards, and specialist teams. The idea of conservation
assumes that some buildings are superior to others and
should therefore be preserved. The value judgements

of those who make decisions on these matters are important
in determining what is aesthetically pleasing and culturally
enhancing. One unintended consequence of conservation
policies is that they appear to over-ride other unstated
interests, eg the interest of tenants and indigenous
residents who are displaced through gentrification. The
physical, observable aspects of conservation policies
prevent them from having their legitimacy too seriously
undermined. The immediate, physical, tangible effects of
conservation policies are more apparent than other town

planning policies.

The policy of conservation has no time limit. A
tension exists between the decisions that are taken now for
their immediate impact.and those that are taken now for the
long term. A potential incompatibility can exist between
those that are taken in the present and the intangible
future. This type of decision demands an awareness of
direct and indirect changes within an urban structure that
is complex and difficult to understand. There are types
of groups who are affected by town planning and conservation
decisions, but they do not particpate in this debate; eg
future generations, those who reside outside the district
council's area of responsibility, and those who live in
the district but do not participate.

The notion of conservation generally has more support
from the middle class. There are two main reasons for
this. Firstly, the professions involved in conservation
are middle class oriented. Technical skills, which are
an important resource in determining a group's effectiveness
" are mostly drawn from areas such as architecture, surveying,



- 75 =

history, and town planning. Also, there exists various
professional bodies that are sympathetic to conservation
issues such as the Royal Institute of British Architects,
the Town and Country Planning Association, and the British
Ecological Society (Lowe 1975: 74). Secondly, the middle
class can generally reap more "benefits" from conservation
than the working class. The middle class more often live
in listed buildings. Gentrification is usually a domestic,
profitable investment and provides a basis for commitment
to the area. Also, there is a difference in focus between
middle andAworking'classes because the middle class
usually has more resources with which to invest in amenity
and conservation, whereas, the working class is more
concerned about access to services such as education and

health.

Amenity and conservation disputes involve political
decisions that are concerned with the allocation of values
and costs in society. Town planning decisions try to
resolve the problem of inputing monetary values to amenity
values (those which are primarily concerned with the quality
of the envirgnment). Town planning decisions have implications

for the future use of the community's resources.

B. The increased interest and atﬁention given to public
participation in the Town and Country Planning Acts

Up until the 1962 Town and Country Planning Act, little
mention was made of public participation in the Acts. The
first notable mention of the general public in relation
to town planning decisions was in the 1962 Town and Country
Act with reference to the public inspection of the
development plan and its amendments and the publications
of notices of town planning applications in the local newspaper
combined with a twenty-one day minimum period for representations.

The 1967 Civic Amenities Act had special provisions
for the advertising of town planning applications in
conservation areas. A notice for seven days or more had to




be displayed on the site requiring town planning permission
and notices in the local nespaper had to be given special

attention.

Public participation had become more of an issue by
the time of the passing of the 1968 Town and Country Planning
Act. The conditions surrounding public particpation for
structure and local plans became more defined, but the
discretionary and ambiguous tones of the Town and Country
Acts remained. The new features of the 1968 Town and
Country Planning Act were: (my emphasis)

1. Individuals who wanted to make representations
should be given adequate opportunity to do so.

2. Individuals should be made aware of their rights.

3. In the preparation of structure and local plans,
public participation should occur in stages
( eg after the preliminary survey work had been
done.) However, there was no platform for the
public to debate the primary questions as to why
there was a need for a structure plan at all.

4. There should be public examination of both the
structure and local plans. The structure plan
would either be approved, rejected, or approved
with certain modifications by the Environment
Secretary. On the other hand, the local town
planning authority would be its own judge in the
approval or rejection of the local plan providing
that it generally conformed to the structure plan.
A conflict of interests could obviously arise.
The local town planning authority had its own set
of town planning policies, while at the same time,
it was supposed to be its own unbiased judge in
evaluating those policies and criticisms made of

those policies.

The 1968 Town and Country Planning Act gave the
individual the statutory guarantée that he would have access
to information about town planning matters and have the
opportunity to represent his views to the local town planning
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authority who would be obliged to consider them.

Howeﬁer, the 1968 Town and Country Planning Act does

not specify how and on what basis the local town planning
authority is to consider representations. This is
important to point out so one’ can gauge how,effective these
representations will be in influencing the local town
planning authority's local political decision making

process.

The Skeffington Report (HMSO 1969b) on public
participation in town planning was an argument in favour
of greater public involvement during the formative stages
of the generation of plans (ie structure and local plans).
The arguments became seriously undermined when the Committee
stated they:
"doubted the necessity of recommending that the
public should be involved from the start in the
eétablishment of broad aims or goals that the
community wishes to see achieved . . . In the
context of British planning these aims are implicit
and accepted . , . It is the attaining of the objects
specific to the plan itself, the policies and the
alternative ways to achieving them that needs to
be debated"
( HMSO 1979b: 24 )

The establishment of broad aims or goals are precisely
the questions that need to be debated. The Report advocated
public participation not at the level of primary questions and
assumptions, ie about the nature of the community's aims or
goals, but at the lewel of second order questions, ie how
these goals or aims are to be implemented.

The Report implicitly recognised the link between
the local authority and the local community (via elected
representatives to represent sections of the community)
was being undermined by the committee system of local
government. The Report's suggestions for dealing with
this situation were aimed at the elected representatives.
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It advocated that members should be more informed on

town planning issues and that a more open debate on town
planning issues should occur at council meetings rather

than those issues being decided at the majority political
party meetings. (The relationship the elected representative
has with his/her local political party organisation - if

there is one - is another factor that can undermine his

link with those whom he is supposed to represent. These
factors will be discussed in more detail in Chapter five

on the context of local political decision making.) These
measures, if ever implemented, might probably not be too
successful because the mere possession of information is

not a guarantee that an elected member would be able to make

an impact on town planning decisions. It ié necessary to
consider the role of the council officers in producing

the information; the relationship of the elected representative
to his local pqglitical party organisation; and whether or

not the elected representative is a member of the town planning
committee.

The main aim of the Skeffington Report is to facilitate
greater public involvement in town planning matters and the
drafting of plans. The Report generally defined the context
for public participation. Therefore, the creation of
actual opportunities for participation rest with the local
town planning authority and the type of relationship it
has with its local electorate. This type of relationship
would help to partly determine how effective public participation
would be, either as a means of securing legitimacy for fait
accompli decisions or as a means for influeicing local political
decision making on town planning matters.

The recommendations of the Skeffington Report were not
taken up by the government of the day: They were not incorporated
in the 1971 Town and Country Planning Act. The 1971 Town
and Country Planning Act was not a significant departure from the
1968 Act on the matter of public participation. The 1972
Town and Country Planning (Amendment) Act contained some
important qualifications with respect to the role of the




- 79 -

Environment Secretary and public participation in structure
plans. 1972 Amendment Act stated the Environment Secretary
was "not obliged to consult with or consider the views of
the local planning authority or individuals . . . he may
consult with them" (1972 Town and Country Planning
(Amendment) Act HMSO 1972a). These qualifications gave

the Environment Secretary more discretionary powers in
coming to his decision on the structure plan, thus having
the effect of undermining the potential effectiveness of the

public participation procedures.

From a reading of the Town and Country Planning Acts, it
appears that public participation was genefally an unknown
quantity before 1965. Public participation involves the
articulation of interests concerning the allocation of land
and its use. The way in which decisions are made and the
extent to which different interests and groups are permitted
to participate in the local political decision making process
can have as much an effeé% on that decision than any set of
value judgements or political principles. Due to the
ambiguous and discretionary tone of the Acts, public
participation can mean different things to different people.
There is no explicit criterion available for judging its
effectiveness. Usually, it is up to the local town planning
authority's discretion to decide when to incorporate public
participation and to assess the objections to the proposed

plans.

From the preceding discussion, we have seen how the
subjective awareness and growing concern for'amenity and
conservation and the increased interest and attention
given to public participation in the Town and Country Planning
Acts have given rise to an increase in the formation of
third party pressure groups (which are nonmarket based
land groups) with respect to the allocation of land and its
use. Public participation involves the explicit co-option
of the local electorate to the local political deciion
making process. It carries with it the stamp of legitimacy.
This partially explains the dependency of the execution of
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the local town planning authority's policy on the public

participation process.

New forms of public participation can be a potential
risk for the local town planning authority. On the one hand,
public participation can be seen as an aid to policy execution
to secure legitimacy and acceptance of that policy. But on
the other hand, public participation can be politically
threatening because it cannot be totally controlled by
the local authority. The local authority can use "management
tactics" to control the potentially threatening implications
of public participation. ("Management tactics" and their
use by the local authority will be discussed in greater
detail in Chapters five, six, and eight.)

3. Conflict and Its Implications

The preceding sections have analysed town planning
as a base for the expression of conflicting interests. As
we saw from Chapter two, town planning incorporated many
different types of interests that could be roughly categorised
into two main areas: market based land institutions and
nonmarket based land institutions and groups with respect
to the allocation of land and its use. This Chapter has
analysed these two general categories in more detail. They
form the underlying and contradictory forces that can generate
a potential basis for conflict between the local electorate

and the local authority..

It has been shown that these two types of interest
can come into conflict with each other and with the local
authority in the town planning process. These structural
factors form part of the context of local political decision
making. It will be discussed in more detail in the next
Chapter. Tﬁe context of local political decision making
has a constraining effect upon the local authority and the
actual decisions that it makes on town planning matters

(eg centre city redevelopment) .




- 81 -

CHAPTER FIVE

THE CONTEXT OF LOCAL POLITICAL DECISION MAKING

In this Chapter, I present a conceptual framework for
analysing the pressures for change in city centre redevelopment,
ie how structural forces can generate potential bases for
different types of conflict and its effects with respect to
local political decision making. Firstly, I will discuss
how other models have approached this problem, viz the
pluralist, elitist, neo-elitist and Marxist paradigms
briefly referred to in the Introduction. 1In my critique of
these positions, I will seek to point out their strengths,
failings and difficulties. Secondly, I will introduce a

conceptual framework that will try to overcome the criticisms
of the aboe approaches. This conceptual analysis will then
be applied to my empirical data in Chapters six, seven, eight

and nine.

SECTION I - CRITIQUE OF APPROACHES TO LOCAL POLITICAL DECISION
MAKING

The community power literature, which had its beginnings
in the 1950s in the States, had three main approaches concerned
with the working and effects of the local political decision
making. The approaches can be termed the pluralist, elitist,
and neo-elitist approaches to local political decision making.1

lI realise the danger of categorising analytical approaches in
this way. Such a typology is useful to focus on the broad
differences between approaches, but does not imply that every
writer exemplifies a particular approach fully.
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The Marxist approach to local political decision making

became more widely used in the early 1970s in both Western
Europe and the States. It had been previously thought that
the Marxist approach was only adequate to analyse macro-social

processes.

Our discussion of the four approaches will cover:

l. the main substantive features of the approach

2. the type of methodology employed

3. the approach's strengths and shortcomings on both
the conceptual and empirical levels.

The final part of Section I will present a summary and discussion
of the previous four parts. This will lead to a discussion of
the context of local political decision making in Section II

and of local political decision making itself in Section III.

1. The Pluralist Approach

The pluralist approach to local political decision
making basically states there exist many issues with a
corresponding number of groups and their interests. There
are many centres of power that are based on the number of
issues and the groups that mobilise around them. The
inequalities that are generated by the outcome of local
political decision making are not cumulative nor are they
progressive. Instead of asking the question - Who runs the
community? (which implies that one group/individual does),
the pluralist approach asks the question - Does anyone at
all run the community?
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Issues are used to illustrate power and its effects
on groups. Issues are defined as thosedispites that are
visibly fought in the local political decision making
process. The pluralist approach does not make explicit
the criterion it uses for defining what the "key" issues
are, nor does it analyse how issues become defined as
issues in the first place. The status and origin of issues
are assumed by the pluralist approach. (See Agger, Goldrich,
Swanson 1968b, Anton 1968, Anton 1970, Banfield 1961,
Baur 1968b, Connolly 1969a, Dahl 1968, Dahl 1969a, Dahl
1969b, Duverger 1972, Eisenger 1972, Greifer 1974, Gyford
1976, Hahn 1972a, Hawley and Wirt 1968, McFarland 1969,
Polsby 1963, Polsby 1969, Sayre and Kaufman 1968, Simon
1968, Wildavsky 1968, Zisk 1974 for work that can be loosely
termed as pluralist.)

The pluralist conception of power stresses individual
relations and concrete, observable behaviour. The most
"powerful" is the individual or group who predominates
in local political decision making and benefits from
its decisions. Power is seen to be exercised through
political participation. However, it appears that terms
like "power", "influence", "authority", and "compliance"
are all interchangeable within the pluralist approach which
creates confusion between the theoretical conceptualisation

of power and its empirical referents.

The pluralist approach is. oriented towards interest
groups who are defined as separate individuals and who are
formally organised around a specific issue. They play
a dominant role in the approach because the basis of power
is perceived to change with each issue. It is the issue that
produces the different coalitions of interests. Therefore,
interest groups change with each issue. In the pluralist
approach, interests are equated with stated policy preferences.
This definition excludes the possibility that interests
can be unobservable and that individuals and groups can
be mistaken about what their interests are because of the
existence of a "managed" consensus. The issue area is
thought to be the independent variable. Interest groups
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are seen to be the dependent variable because they are
generated as a response to the emergence of an issue.

The diversity of interes*s and groups and the time
boundedness of issues usually has a fragmentary impact
on groups through the outcome of decisions. Group
involvement is specific to an issue. The pluralist
approach assumes that society is divided into an enormous
range of potentially organisable groups waiting to be

actualised.

The pluralist approach states that all groups do not
have the same resources ( eg time, money, expertise,
organisational ability, information, and energy) and their
distribution is unequal. However, what one group lacks in
a resource, another may have. Despite the unequal distribution
of resources, groups are perceived as being potentially
equal. Therefore, all groups have the same potential for
power, whether or not they decide to utilise their resources.

The pluralist approach maintains that interest groups
do have an effect on the local political decision making
process. Their participation is seen to be a major source for
obtaining power. Power is thought to manifest itself
on the overt, visible level. The approach concentrates
on investigating the appearances of power.

The effects of local political decision making are
noncumulative. Winners and losers vary according to the
issue because it is the issue that determines the coalition
of individuals and groups. Therefore, no one group
systematically benefits or is disadvantaged by the effects
of local political decision making. The approach assumes
winners and losers are mutually exclusive categories. There
is no conceptual "middle" ground where groups can gain in

one sense but lose in another.
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The local government institution's role is perceived
to be one of a neutral arbitrator among the interest groups.
The approach states the local government institution does
not have an interest in the issues. The pluralist approach
maintains that local political institutions are the only
forum where major group conflicts are debated and

resolved.

Conflict is another predominant feature of the pluralist
approach. Conflict is defined as being "external" because
it occurs among groups ( ie groups in conflict with other
groups) and not within the group itself. Conflict is
resolved when the issue has been settled by a decision in
the local political decison making process. However, it
will occur again when another issue arises. Conflict is
thought to be functional in the pluralist approach because it
contributes to the integration of society.

The pluralist approach states there are no cumulative
effects arising from the local political decision making
process due to the shifting of power, resources, and interest
groups according to different issues. The wider social context
within which local political decisions are made is precluded
from investigation because the pluralist approach treats
local political systems as having a high degree of autonomy.

Broadly speaking then, the pluralist approach emphasises
the values and preferences of groups; the consensus as to how
local political decision making operates; the multiplicity and
divergence of issues and the associated interests and power
relations. Some of the problems that are associated with this
perspective are as follows: the approach is constructed in a
structural and historical vacuum; the community is perceived to
be a discrete, autonomous unit; there are no constraints
operating on it; and a discussion of the link between national
and local factors and how this affects the local political
decision making process is absent.
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To illustrate these statements about the pluralist
approach, I will briefly refer to some of the major works
using the approach. Dahl's book Who Governs? (Dahl 1968),

is one of themost widely quoted books in the pluralist
literature. Dahl studies New Haven, Conneticut and looked
at the issues of education, urban redevelopment and
political nominations. Dahl listed five criteria for
defining the pluralist approach. He though of them as
statements about powe relations (Dahl 1968: 36-41):

1. There are many types of resources that are available
td the ordinary citizen for influencing officials.

2. Although resources are unequally distributed,
individuals having access to one type are usually

badly off with respect to other types of resources.

3. No single influence dominates all others for most
key decisions.

4, Influence resources are limited to the issue area
of a specific decision.

5. No one is lacking in some influence resource, ie
everyone has the right to vote.

The five above points demonstrate that the analysis is
based on observable, empirical data. Dahl does not recognise
the constraints that operate on individuals which prevent them
from utilising resources. He is not interested in the origin
of issues and interests.

Banfield, in his study of Chicago (Banfield 1961),
came to the conclusion that politics was the process of
bargaining and the accommodation of competing interests.
He stated the most influential in the process would be the
most successful. McFarland (1969) asserted that power was not
concentrated due to political conflict being multi-lateral
and multi-dimensional.
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Sayre and Kaufman (1968), in their study of New York
City, outlined their reasons for employing the pluralist
approach to their empirical data:

1. the fragmentary nature of government decision
making in New York City
2. the overlapping of many groups in society
3. core groups related to one issue can act as
satellite groups linked to other issue areas.
All groups are inter-related.
4. a common set of assumptiors and goals pervades
the decisions that are made in different issue areas.

These empirical studies illustrate the emphasis which is
placed on: the number of groups, the number of issues and
how issues determine the character of interests and the coalition
of individuals. They also assert that the effects of decisions
made in the local political decision making process are
noncumulative because decisions are not influenced in a
systematic manner.

Tltemajority of the pluralist studies have used the
decisional method for collecting empirical data. It is
seen as a means for determining where power lies within the
community. The decisional method involves looking at who
makes the decisions and how they are made on key issues
within the community. Information is gathered through
interviews, participant observation, documents, and
newspaper clippings. The decisional method looks mainly
at those issues that are explicitly debated within the
local political decision making process. The method
attempts to reconstruct: key issues; who opposed them;
who supported them; and who won and lost.
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Several criticisms can be made of the pluralist approach:

1. The criterion for selecting issues to study is
ambiguous and not made explicit on a theoretical
level. There is a degree of arbitrariness present
in the pluralist literature as to how to select
issues for analysis.

2. The method does not allow for the possibility of
the occurrence of latent issues due to its emphasis
on observable data. Thus, it does not take into
account the existence or impact of influential and
hidden (loosely organised) groups.

3. The pluralist approach equates the geographic
concept of the community with the social and economic
concept of the community.

4, The alleged emphasis of the furalist approach
is on groups, but the methodology used concentrates
on individuals. The pluralist approach makes a
conceptual jump from a concentration on individuals
as an empirical source of data to its assertions
about group orientation. The relationship of the
empirical data to generalisations made about groups
is not made explicit.

The pluralist approach is based on the assumption that
appearances are the only level of reality. 1Issues and interest
groups are associated and then connected by regular observation.
This reveals that interest groups form after the emergence
of an issue. The main cause-effect relationship is made:

Issues cause interest groups to form and organise. The local
political decision making process thus incorporates a succession
of these cause-effect relationships.
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After repeated observations are made, similarities
begin to appear among issues, interest groups, and the
decisions that are made in the local political decision
making process. Ore generalisation that can be made
about the basis of these similarities is: Different issue
areas cause different coalitions of interest groups to
form. These groups benefit differentially from decisions
that are made in the local political decision making process.
Reality is infinite in variety. These observations are
selective because tlemain foci are issues, interest
groups, and the decisions made in local political decision
making. Although the pluralist approach takes into
account the cause-effect relationship among issues, interest
groups, and decisions, it does not analyse the context
within which this relationship occurs.

If a lack of open conflict exists, then the pluralist
approach maintains it is because of a consensus regarding
the existing political order. The pluralist approach is
limited because it does not attempt to ask why such a
consensus exists,

Power, for the pluralist approach, lies within individuals,
ie individuals who are successful are deemed to be powerful.
Power is based on the observable relationships between
individuals. Power is thus treated as a descriptive tool
rather than a theoretical concept. The pluralist approach
asks the question: Who has the power? rather than
analysing the contradictory and structural forces in society
as a means to explaining conflict and change.
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Generalisations are made on the basis of similarities
that develop from the selection of issues, the formation. of
interest groups, and the outcomes in the local political
decision making process. The pluralist approach does not
analyse the relative significance of these similarities.
There are an infinite number of points for comparison
between the different units of analysis, but the pluralists
do not make explicit their criterion of comparison. The
dimension of differences is neglected in the pluralist
approach. What the pluralist approach offers is a
description of the different elements that appear to be
arbitrarily chosen. These generalisations provide us with
knowledge as to what happened, but they 1lack the explanatory
force as to how it happened.

The production of knowledge for the pluralist approach
can be summarised in the following steps:

1. Events are associated on the basis of a time sequence
and repeated observation.

2. Similar points of comparison connect events that
are summarised into generalisations.

3. Generalisations attempt to compare characteristics
(that are potentially infinite in number and appear
to be arbitrarily chosen). This is the process that
helps to determine the manner and extent in which
facts are connected.

4. These generalisatiors are verified or disproved
through the empirical observation of particular
instances by using the process of induction.
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2. The Elitist Approach

The elitist approach maintains that one group termed
the elite, systematically benefits from decisions that are
made in the local political decision making process. The
important question asked by the elitist approach is: Who
runs the community? The approach assumes a priori that
such a group exists.

Issues are used to illustrate power and its effects
on groups. Issues are defined as only those disputes that
generate conflict in the local political decision making
process. Defining who the elites are and what are the
"key" issues poses difficulties in the elitist literature.
(See Aiken and Mott 1970, Bensmen and Vidich 1968, Clark
1972, Clelland and Form 1968, Connoll 1969a, Crain,

Katz and Rosenthal 1969, Giddens 1974, Hawley and Wirt 1968,
Hewitt 1975, Hunter 1968, Merelman 1968, Miller 1958a,
Miller 1958b, Miller 1974, Stanworth and Giddens 1974,
Thoenes 1966.)

Power is perceived to be derived from a hierarchical
position in the institutional structure of government
occupation or business concerns. Elites are usually
defined as those individuals who occupy high institutional
positions in those structures., This definition assumes that
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power is concentrated at the top of the institutional
pyramid. The elitist approach does not investigate how
those individuals who occupy lower institutional positions
can constrain the elites bécause the approach assumes

that their actions are unimportant.

There are two main types of group in the elitist
approach: elites and nonelites. The nonelite group is
perceived to have a subordinate role because of their
lack of high institutional position. The elite and
nonelite groups remain relatively consistent and stable
in their composition. Interest groups are usually
considered to be nonelite and do not benefit from decisions
made in the local political decision making process because
of their lack of high institutional position.

The elite and nonelite groups respond to factors
generated outside the internal dynamics of the group, ie
an issue provides the base for conflict between the two
groups. The elitist approach does not investigate the
internal dynamics of groups and how this can affect the
group's interaction with its environment. The elite, as
a ruling group, are active in more than one policy area.
Therefore, their participation in issues is not solely
determined by a specific issue area, but by the relationship
between the issue and the institution concerned.

All groups do not have the same resources. Institutional
position is perceived to be the key resource from which
other resources can be generated, eg money, time, skill, etc.
Resources are unequally distributed and are most likely to
have cumulative effects. If one group lacks institutional
position, then it will most likely lack opher resources,
thus becoming doubly disadvantaged in the distribution
of resources. There is a relatively stable coalition of
resources due to the relativély consistent nature of the
institutional structure. It is the institutional position,
or lack thereof, that helps to détermine the pattern and
distribution of othér resources.
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Interest groups (which are considered to be nonelite
groups due to members' lack of high position in political
and economic institutions) have a negative effect on the
local political decision making process because their
interests and ideas are not effectively articulated or
implemented. Participation in the local political decision
making process is perceived to be a strategy of the less
powerful due to their members' lack of high institutional
position.

The outcome of the local political decision making
process is to the benefit of the elite, thus maintaining
the status quo. The result is systematic: the elite
always benefit at the expense of the nonelite. Both
groups are conceived to be mutually exclusive: the elites
are the "winners" and the nonelites are the "losers".

The local government inditution is one area
from which the elite can be found. The elitist approach
maintains the local government institution has its awn interests
and actively seeks to further them. Interests are attributed
to institutional position because the elitist approach
conceptualises interests as having an existence outside the
domain of specific issue areas. Interests determine the
issues. The conceptual framework of the elitist approach
pereceives institutional position to be the independent
variable and issues and interests to be the dependent

ones.

Conflict has the effect of reinforcing the separation
of the community into two main groups - the elite and the
nonelite. Conflict is never resolved because the power
structure is relatively stable and because it is derived
from the institutional structure. Conflict is determined
by the parameters of that structure. Thus, the elitist
approach presents a self-perpetuating picture of society.
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The effects of the power relations are cumulative in
the elitist approach. Thus, the elite group is doubly
advantaged at the expense of the nonelite group. Power
relations are relatively stable because of the relatively
constant coalition of resources that are derived from
the institutional structure. The elitist conceptual
framework does not allow for the possibility of change nor
for mobility between the elite and nonelite groups. The
elitist approach precludes the possibility of change because
the elite and nonelite groups are relatively fixed and
are determined by the relatively constant nature of the
institutional structure.

The elitist approach emphasises institutional positionl
for four reasons: it is the basis of power; it gives rise
to interests that determine the issues; it defines the
relations among the elite and nonelite groups; ahd it defines
who benefits and loses in the local political decision
making process. The approach includes some structural
elements such as the institutional structure of local
government and business concerns. However, its concept
of structure is limited because it only applies to those
political and economic institutions within the community.
The elitist approach lacks a historical perspective because it
ignores the dynamic of how past decisions cormtrain and affect

lN.B. Some writers use the term "elite" to refer to social

status independent of institutional position. But this is
a minority usage; the majority link the elite with top
institutional position.
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present and future ones. The community is thought to be
an autonomous unit. Therefore, the approach is precluded
from taking into account the relationship between national

and local factors.

To illustrate these statements about the elitist
approach, I will briefly look at the work of those who
used the elitist approach combined with reputational
methodology. Hunter's study of Atlanta, Georgia (Hunter
1968) revealed that the city was run by a small, relatively
cohesive economic elite. The power structure was conceived
to be a pyramid. Bensman and Vidich's study of Springdale
(Bensman and Vidich 1958) also revealed the existence of a
small elite who dominated the community and whose values
were congruent. The community was found to be tightly
knit. The maintenance of this harmony was a fundamental
objective of the political leaders. The study concluded that
economic and political power went hand-in-hand.

Hunter, in his study of Atlanta (Hunter 1968),
introduced the reputational method for determining how
and for whom the local political decision making system
operates. The reputational method tries to determine who
are the leaders of the community by asking key informants
who are supposed to be "in the know". Reputed power is
equated with actual power. It is implied that appearances
and reality are equivalent. But a reputation for power is
not necessarily a valid index for it (Bonjean and Olson
1971: 16S).

The reputational method assumes that the informants
know what is happening in the community. It does not
distinguish between those who may or may not know. Furthermore,
it restricts the conceptualisation of power to the overt,
visible level and prevents its conceptualisation on a
more abstract and theoretical level. The reputational
method also assumes that powér (which is derived from
institutional position) is stable over time.
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The reputational method is clear, but its results are ambiguous.
The power structure is assumed to be monolithic in nature. The reputational
method looks at individuals and their institutional position. Thus it
reinforces the elitist conception that senior institutional position
is a necessary and sufficient condition for membership of the elite

group.

3. The Neo-Elitist Approach

The neo—-elitist approach is the third approach to community
power. As its name implies, it is a derivative of the elitist approach.
There are two main areas of deviation: in the conception of power and
in ° the cohesiveness attributed to the elite group.

There are two levels of power relations (Bachrach and Baratz
1962) that are perceived to be operating in the neo—-elitist approach.
Firstly, there is the overt, visible level of power. This refers to
the relations among those individuals who actually participate in the
local political decison making process.

Secondly, there is the covert level of power. This refers to the
structure and operation of the local government institution and how this
prevents pressure groups from articulating their interests in the local

- political decision making process by placing constraints on their
mobilisation. The phenomenon is termed the "mobilisation of bias".
The effect of the "mobilisation of bias" is to reinforce the social and
political values of the institutional structure. The effects of the
"mobilisation of bias" can limit, whether or not individuals are aware
of its effects, the scope of the local political decision making process
(Bachrach and Baratz 1962, Bachrach and Baratz 1963, Frey 1971).
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The neo-elitist approach investigates how the institutional
structure of local government and its operation prevent interests
from becaming articulated in the local political decision making
process. The main effect of the "mobilisation of bias" is to
prevent the formation of pressure groups around interests and issues.
The "mobilisation of bias" helps to detemmine two types of issues
that can be generated in the local political decision making

process.

The first type of issue are those that occur in the local
political decision making process. .These are perceived to be
relatively unimportant because they do not threaten the elite
group and they overtly occur in the local political decision
making process. The "mobilisation of bias" has filtered out those
issues that would be potentially threatening by preventing
groups from mobilising and articulating their interests in the
local political decision making process.

The second type of issue are nonissues and nondecisions
in the local political decision making process. The neo-
elitist approach states that these are the important ones to
investigate because they illustrate the filtering effects
of the "mobilisation of bias". The "mobilisation of bias"
_prevents politically threatening issues from being articulated
on an overt level in the local political decision making
process.
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The neo-elitist approach maintaine: that the "mobilisation
of bias" helps to detemine which issues come to be defined
as issues in the local political decision making process. Once
an issue has become so defined, disagreement can occur over
the preferences for its solution. This kind of conflict is
nonthreatening to the elite group. The elite group also
benefits from the implementation of the "mobilisation of bias"
which prevents threatening issues fram being articulated in the
local political decision making process and interest groups
fram being formed around those issues.

Therefore, the neo-elitist approach illustrates what Lukes
(1974) temms a two dimensional concept of power. The first
dimension is the overt level of power that concerns itself with
who makes the decisions on issues that are articulated in the
local political decision making process. The second dimension
is the covert level of power that concerns itself with how
certain issues and interests are systematically excluded fram
being articulated in the local political decision making
process.

There are two main types of groups in the neo-elitist approach -
elite and nonelite. The nonelite group is perceived to have
_subordinate roles to the elite group because of its lack of
high institutional position in govermment and business organisations.
The formation of interest groups (who are the nonelite) is a
strategy used only by the relatively powerless, ie it is utilised
by the nonelite to increase their bargaining ability (Lipsky 1970).
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Interest groups have a négative effect on the local political
decision making procéss bécause'as the nonelite, by
definition, they are systématically thé nonbeneficiaries

of the local political decision making procéss. The main
effect of the "mobilisation of bias" is to prevent potentially
threatening issues (from the elite point of view) from

being defined as issues and from béing articulated in the
local political decision making procéss. . The neo-elitist
approach maintains intemsts are consciously articulated,
rational, and observable when linked to an overt issue.

In the elitist approach, the elite is perceived to
~operate in a pluzmalist sense ( ie as loose coalitions

of individdals) because the actual composition of the

elite depends upon the issue. However, the emphasis 6f the
neo-elitist approach is not placed on-.divisions within the
elite group, but on the division between the elite and
nonelite and the effects of the "mobilisation of bias".

The internal dynamic of the elite group is not investigated
because there is a lack of theoretical conceptualisation
concerning the forces underlying elite group formation.

The neo-elitist approach also assumes the existence of

an elite, but it does not investigate the operation of
constraints (ie the political, economic, and social constraints
that operate on local and national levels) on the elite.

The exact character of the elite is determined in
part by the issue area. However, this does not limit the
elite participation to one issue areabecause of institutional
position and the implementation of the "mobilisation of
bias". Because the "mobilisation of bias" is inherent in
the institutional structure and its subsequent operation,
individuals who occupy high institutional positions can
help, through their actions, to determine which issues
become defined as issues that are articulated in the local
political decision making process. The actions of individuals
in high institutional positions are the empirical referents
for the concept of the "mobilisation of bias".
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The neo-elitist approach maintains resources are
unequally distributed and have cumulative effects. If
one group lacks high institutional position, then it will
also be disadvantaged by the implementation of the
"mobilisation of bias". There is a relatively stable
coalition of resources because of the relatively constant
nature of institutional position and because of the
pattern and distribution of other resources that are
determined by the operation of the institutional structure.
Thus, the neo-elitist approach gives us a self-perpetuating
picture of society.

The elite and nonelite of the neo-elitist approach
are perceived to be internally uniform in their interests,
motivations, and perceptions. The main effect of conflict
is to reinforce the division between the elite and nonelite
groups. The neo-elitist approach maintains the effects
of the "mobilisation of bias" is to systematically
disadvantage the nonelite. The "mobilisation of bias"
is perceived to be systematically successful in preventing
the important issues (ones that are potentially threatening
to the elite and therefore one of the pressures for change)
from becoming defined as issues in the local political
decision making process.

The outcome of the local political decision making
process is to the benefit of the elite group because the
relations of power are unchanged. 1Issues provide the
potential base for conflict between the elite and nonelite
groups. Therefore, conflict is endemic to society because
it is determined by the parameters of the structure and
operation of political and economic institutions.

The government institution is one of the main institutions
from which the elite group is derived and from which the
"mobilisation of bias" can be implementéd. - The neo-elitist
approach pérceivés that the govérnmént institution does
have its own interests (such as its continuance) and does
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seek to articulate them. The "mobilisation of bias"
can be seens as one way through which its interests can
be articulated in the local political decision making

process.

The effects of the power relations are cumulative.
The elite are doubly advantaged at the expense of the
nonelite. Not only do the elite have greater resources
at their disposal (they are derived from their high
institutional structure) but the elite benefit from
decisions that are made in the local political decision
making process. Within the elite group, the effects of
the power relations are not so concentrated because of
the shifting coalitions of elite participation and resources
on different issues. The neo-elitist approach maintains
this is the main reason why the formation of a "super"

elite does not occur.

Several of the neo-elitist studies (Crain, Katz, and
Rosenthal 1969, Green 1968, Presthus 1968, Newton 1976 )
maintain there is an appearance of nominal pluralism that
attempts to mask thé operation of the elite group and the
articulation of its interest in the local political decision
making process. The elite is empirically defined as the
set of "key" decision makers who are the locally elected
representatives on the local council. The main effect of
the "mobilisation of bias" is seen to create a consensus of
values as to how the local political decision making process
should operate. The studies point out that the "mobilisation
of bias" furthers elite interests to the exclusion of
nonelite interests. This emphasis on the effect of the
"mobilisation of bias" makes the studies stress the constraints
that operate on the nonelite in the articulation of their
interests in the local political decision making process. The
neo-elitist approach implies that there might be constraints
operating on the elite, but this possibility is not
theoretically developed.
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The neo-elitist approach emphasises high institutional

position for five key reasons:

l. It is the basis of power relations.

It gives rise to interests which determine implicit
issues. ' |

3. It defines relationships between the groups.

4. It defines who benefits and loses.

It defines the concept of the "mobilisation of bias".
It prevents issues from being defined as issues ‘and
hence the lack of pressure group formation in these

areas.

The neo-elitist approach does not ignore the institutional
structure. However, it does not take into account the wider
social, economic, and political forces which impinge upon
that institutional structure. It places too much emphasis on
the particular nature of an individual's institutional
position. This emphasis results from the approach's lack
of abstraction from individual behaviour. Secondly, the
community is perceived to be an autonomous, ahistorical
entity because the approach does not take into account the
interplay between national and local factors. The above are
two serious theoretical deficiencies in the neo-elitist

approach.

The type of methodology that is usually associated with
the neo-elitist approach is positional. The positional
method aims at determining who occupies what place in the
local economic and political institutions. This method
succumbs to some theoretical and empirical pitfalls because

of the assumptions that underlie its use:

1. Institutional position is equated with the exercise
of power. Power is theoretically conceived to
operate on the ovért and convert levels, but only
systematically for the benefit of the elite. Thus,
there is no possibility for change because the
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implementation of the "mobilisation of bias" .
systematically benefits the elite at the expense
~ of the nonelite.

2. The method does not ask itself the theoretical
quéstion why the top léadership rolés as defined
by the hierarchical nature of the institutional
structure are the most important ones with respect
to the local political decision making process. The
méthod assumes a congruence between formal authority
and effective power.

3. The theoretical concept of nonissues or nondecisions
tends to mask the distinction between covert,
conscious control (which is the lack of public
visibility) by the elite over the emergence of issues
from the more subtle effects of the "mobilisation of
biés' that is inherent in the structure and operation
institutions, particularly local government ones.

4. The method does not look at constraints that operate
on the elite because of its theoretical deficiency.

5. The criterion for theoretically defining a nonissue
can be vague and ambiguous. This gives the empirical
license to include everything and anything.

6. Since overt issues are thought to be unimportant
because they do not threaten the elite, it is
difficult to empirically ascertain the existence of
an elite except by high position in the institutional
structure (if thereis not any potentially threatening
conflict then it would not be necessary for an elite

to manifest itself).

Several empirical studies have analysed how local
authorities possess the ability to control and shape their
environment through the implementation of the "mobilisation
of bias". It involves an investigation of their structures
and mode of operation. (See Davies 1572, Dearlove 1973
for his study on the London boroughs of Kensington and
Chelsea, Dennis 1970, Dennis 1972, Dennis 1974, Eversley
1973a, Muchnik 1970 for his study on Liverpool, Saunders
1979b for his study on Croydon, and Saunders 1975.)




These studies focused on the institution of local government
and how its routine operation affected certain segments within
the comunity. A study of air pollution in two Indiana towns
explicitly tried to illustrate the concept of nonissues and
nondecision making with limited success (Crenson 1971).

The neo—-elitist approach is the first, explicit attempt
in the literature analysed thus far (through the concept of
the "mobilisation of bias")to analyse the structural forces that
help to detemine the workings and outcomes of the local political
decision making process. The concept of the "mobilisation of
bias" looks at the operation of the institution and how this
affects issues and their articulation in the local political
decision making process. However, the neo-elitist approach
precludes the possibility of understanding change because the
effects of the "mobilisation of bias" are considered to systematically
benefit the elite. Therefore, it reinforces the existing
institutional structure and its operation. In addition, the
attempt to analyse structural forces is limited in its scope
to the institution of local governmment and, in same cases, to
the institutional aspect of business concerns. The neo-elitist
approach does not try to analyse the context within which these
institutions operate. Therefore, the neo-elitist approach .
" cannot explain the nature and origins of conflict within the
local political decision making process and the pressures for
change in that process. | '
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4. The Marxist Approach

The Marxist approach perceives that power is derived
from the operation of the capitalist mode of production,
ie its genésis is within the structure of society. Power
is class power and classes are derived from the institution

. of private property and its relationship to the mode of
production. Power is conceived to be manifested in two
main ways. The first way is economic. It is determined
by the relation to the mode of:production,

the institution of private property, and the operation of
the market. The second way is political. It is determined
by the ability to benefit from the functioning of the
political decision making process. Although the political
.system is considered to be relatively autonomous from the
economic system, the Marxist approach asserts the ultimate
primacy of economic power. In other words, the class that
is economically dominant will hold the reins of political

power.

The most important issues for the Marxist approach are
those that involve the struggle between capital and labour.
This does not preclude the possibility that other types of
issues are capable of generating conflict, eg those issues
that involve the different fractions of capital or labour.

The Marxist approach maintains that, in the long run,
there exist two main social classes that are defined by
their relationship to the capitalist mode of production,
the institution of private property, and the operation of

the market. They are:

1. the bourgeoisie who are the owners of the

production process
2. the proletariat who sell their labour power as

a commodity to the owners of the production process.
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The Marxist approach makes a distinction between a
class-in-itself and a class-for-itself. A class-in-itself
is determined by its objédtive economic position in the
workplace. Whereas, a class-for-itself is also determined
by objective economic rélations, but with an awareness of
what they entail, ie class consciousness. Class interests
are primarily determined by the economic relations of
production, but they only become overtly articulated
because of the factor of class consciousness. The
bourgeoisie is the dominant social class because it controls
the means of production. There is a dependence of political
power on economic control. The Marxist approach makes an
important theoretical break from the three previous

approaches. It asserts that social classes are determined
by the structure of society and they do not "spontaneously"

arise due to the generation of an issuel.

Marx himself was not concerned with the state per se,
but its importance was realised in an ad hoc manner. 1In
the Marxist approach, there are two roles of the state.
(Since the Marxist approach is based on a macro-structural
theory, the local authority is seen as part of the wider
state apparatus.) They are:

1. its role in ensuring cohesion of the social
formation. Legitimacy is one means to try to
ensure the reproduction of class relations, the
reproduction of the labour force, and the reproduction
of the conditions within which the accumulation of

capital occurs.

1The above discussion contains a high degree of simplification.
Because of the importance attached to social classes in the
Marxist approach, a further elucidation is needed on sccial
class boundaries. See Poulantzas 1975 and Wright 1976 for

the debate on this issue.
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2. its role in the class struggle. The state is seen
as part of the class struggle and it has a tend ncy to
exacerbaté social contradictions that arise from
the mode of production. Idéology is seen as one
factor that is generatéd from the relations of
capital and labour. One of the effects of ideology
can be to politically organise the bourgeoisie
and to politically disorganise the working class.

There are two main perspectives within the Marxist
approach (Gold, Lo, Wright 1975). The first perspective
is called the instrumentalist. Miliband is an example of
the instrumentalist perspective of the Marxist approach
(Miliband 1969, Miliband 1973, Miliband 1977) . The second
variant is termed the structuralist. Poulantzas is an
example of the structuralist perspective of the Marxist
approach (Poulantzas 1972, Poulantzas 1973, Poulantzas
1975) . Each perspective will be discussed in more detail

in the following paragraphs.

A. The Instrumentalist Perspective

This perspective focuses on the ties between the
bourgeoisie and the state. The perspective maintains
that the state serves the interests of the capitalist class
because it is controlled by the capitalist class and because it
also has a predisposition to the capitalist class througn the'
class-ethos of its civil sérvants. The state is subject to
external pressure ' from the capitalists and internal pressSure from
its ciwvil servants to dominate the working class.

This perspective analyses three main areas:

1. the nature of the bourgeoisie - the dominant class
2. the mechanisms that link this class to the state
3. the relation between state policies and class interests.
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The perspective concentrates on the links between these two
groups inside and outside the state structure. It states that the
capitalist class benefits from the operation of the state because
of these social links with those occupying positions in the state
structure and from the pressure it can exert upon the state.

The class relationship to the mode of production is over-shadowed
by the emphasis that is placed on the social and political
relationships among individuals.

B. The Structuralist Perspective

This perspective analyses how state intervention is detemmined
by the contradictions and constraints of the capitalist system.
Buwphasis is placed on structural constraints, ie constraints
emanating from the operation and structure of the capitalist
system rather than focusing on individuals who occupy institutional
positions. It looks at the "extermal" constraints that can
limit the scope of the state's activities. Almost exclusive
emphasis is placed on the cbjective relations of the capitalist
system which detemmine the roles of the state and its functioning.
Those who run the state are conceptualised as being mere "support
agents" of the capitalist system.

Poulantzas's starting point is the class structure and its
relation to the mode of production and how this mode of production
is becoming more social in character.
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He emphasises the political function of the state which
is to maintain the social formation. For him, the state
attempts to mediate between two types of pressures. They

are the following:

1. the pressure of the working class. The state
attempts to disintegrate the political unity of
the working class by the translation of workers

into individual citizens who are equal.

2. the fragmentation of the capitalist class. There
are fractions within. the capitalist class. The
state attempts to guarantee the long term interests
of the capitalist class as a whole through its
policies and other modes of intervention.

The perspective gives the impression that conscious
action, as empirical data, plays a negligible role in the
analysis, whereas in the instrumentalist perspective too
much importance is placed on voluntaristic action.

These two perspectives :within the Marxist approach treat:
the political system as one means of achieving the
institutionalisation of conflict. Conflict is defined as
a problem for the political institutions to "manage".
Potentially politicised issues can become depoliticised
through institutionalised political relationships. The
Marxist approach allows for the possibility of conflict
occuring within a group because social class and nonclass
interests can exist in the same group. However, the Marxist
approach maintains the most important type of conflict
for the evolution of society is between the bourgeoisie and
the proletariat. Conflict is determined by the relationship
cf these classes to the mode of production.

Nonclass interests are defined as interests other
than those that are directly linked to social class
interests - eg ethnic, community, térritorial, and religious
interests. These types of interests can be "superimposed"
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upon social class interests. Issues and conflicts based
on nonclass interests are more 1likely to be politically
organised at the local level than social class interests.
The Marxist approach does not explicitly state why, but
following from this approach, the selective representation
of nonclass interests occurs for several reasons. Firstly,
there is the nature of state legislation, policies, and
directives. How the state allocates benefits helps to
create divisions other than social class, eg old age
pensioners, motorists, pedestrians, those who pay rates
according to property type, etc. Secondly, the. @
geographical boundaries of the local authority are
significant, and finally, residential- ségregation within the -

wards of the local authority has an effect.

: In some urban based conflicts, .nonclass interests .-
appear  to predominate over ‘social class interests. Marxists argue that
this pattern of selective representation of interests =~ -
tends to legitimate the pluralist, liberal image of the
state. The selective representation of interests can
further the political fragmentation of the working class.

The Marxist approach gives us a theoretical base
such as social classes for analysing the potential base
for conflict. However, this concept needs to be refined
when applied to a particular empirical situation. It is
understood that the theoretical and empirical levels of
analysis are qualitatively different, so an attempt is
made to link them more directly by incorporating the
concept of nonclass interests, the selective representation

of these interests, and their effects.

The political system and its bias towards the selective
representation of interests has the effect of obscuring
the link between urban based conflicts and production based
conflicts. Urban based conflicts tend to exacerbate the
contradictions and conflict which exist in the productive

sphere among the social classes.

-
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Which group benefits and which group is disadvantaged
as a result of decisions made in the local political
decision making pr:céss is not a zero sum equation in the
Marxist approach. The groups are not mutually exclusive.
However, it does not always follow from the Marxist
approach that those groups who benefit from the decisions
made by the state apparatus are those who have the power.
The emphasis is on the state's relationship to the interests

of capital and to pressure groups.

In the Marxist approach, the effects of the "benefits"
resulting from the decisions made by the state apparatus
to the working class are in the long term cumulative. The
class struggle matures capitalism. It is thought that the
class consciousness of the working class needs to be
heightened to unify objective interests. Over time, the
conflict between the two classes will appear to be more
visible and frequent. The greater the conflict, the greater
the possibility for change in the capitalist mode of production.
The Marxist approach perceives that changes in society will
follow from contradictory developments in its economic

base.

A great deal has been written about using the Marxist
approach for analysing cities (See Alford 1975, Balbus 1971,
Bridges 1974, Castells 1977a, Castells 1977b, Castells 1978,
Clark 1977, Fischer 1978, Georing 1978, Girardin 1974,
Harlow 1977a, Harvey 1975, Harvey 1976, Harvey 1978,
Holloway and Picciotto 1976, Holloway and Picciotto 1977,
Holloway and Picciotto 1978a, Lamarche 1976, Lebas 1977,
Lindberg, Alford, Crouch, Offe 1975, Lojkine 1976,

Lojkine 1977, Massey 1977a, Massey and Catalano 1978,

Mingione 1977, Mollenkopf 1975a, Offe 1975, Offe 1976,

Offe and Volker 1975, Pickvance 1976a, Pickvance 1976b,
Pickvance 1977a, Pickvance 1977b, Pickvance 1978a,

Pickvance 1978b, Preteceille 1976, Roweis 1975, Szelenyi 1978,
Wolfe 1974, Wright 1976, Wright 1978.) but few empirical
studies have been done in comparison. Of the empirical work
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that has been done, most of it has concentrated on the
macro level of analysis (Seé Harloe 1977a as a good
example of utilising the Marxist approach to the process
of urbanisation.). ‘Thé main aréa of concern has not
been with the local community. In the empirical work
that has been done (See Castélls 1978, Cockburn 1977,

Elkin 1974, Hayes 1972, Pickvance 1977a) several difficulties

- have occurred.

Firstly, there is the difficulty of applying a
macro-structural approach to a local empirical situation.
There is a danger that the theoretical-empirical link
becomes tenuous. If this is the case, then the theory
can be seen to be "floating away" from the empirical
phenomena it is trying to explain. There would then be
a discontinuity between the theory and its empirical
referent. Certain theoretical terms would have the
tendency to becoming "umbrella" expressions'that would
encompass different types of empirical phenomena, thus
losing their analytical sharpness. Another effect could be
the exclusive emphasis placed on the empiridalzdata to the
disregérd of any theoretical analysis. "Middle range"
concepts can help to bridge this gap between a macro-
structural theoretical approach and a local community
empirical situation.

Secondly, there is the difficulty of avoidiﬁg a static
explanation. The structuralist perspective has a tendency
to see. structures as self-perpetuating and neglect the way in
which they can be. changed by human action over time. The
structure then becomes reified.as a set of objective forces -
:ﬂuﬂ:denies1ﬂg:possibilﬁq{fbn}ﬁmag,actﬂmn Therefore, cne
is.presented with a self-perpetuating picture of society.
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The Marxist approach tries to link urban based conflicts
with work based conflicts. Urban based conflicts are not
seen to be mere reflections of the underlying tension
between capital and labour in the work place for two main

reasons.

Firstly, one of the functions of cities is to facilitate
the transfer of surplus value from production to circulation
to consumption. This circulation of surplus value gives
rise to additional conflicts other than those between
capital and labour. Competition occurs among and within
the different spheres of activity for a share of the surplus

value.

Secondly, the role of the state adds an extra dimension
to the circulation of surplus value because of the state's
"external" relationship to the capital accumulation process
and to the artificial separation of economics and politics
in society. The state is a vehicle for collective action
that necessarily depends upon legitimacy for its actualisation
and implementation of its actions. The state can thus
absorb and provoke new conflicts.

Urban based conflicts are seen to be those conflicts
within society as a whole. Conflicts at the work place are
seen to be those conflicts based on the division of capital
and labour within the production process. The Marxist
approach maintains there two types of conflict are artificially
separated. But urban .¢ conflicts are not perceived to be
mere reflections of capital and labour based conflicts.

This would imply - a direct relationship of cause and effect
-between the two types of conflict.
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If the theorisation process progresses too far, the
link between theory and empirical phenomena becomes vague.
Ideas only become connected with other ideas and thus lose
their touch with the empirical realm. Truth or falsity
of the theory would then rest on whether or not the theory
is internally and logically consistent. The theory would
then self-generate its own concepts which would be imposed
upon the empirical phenomena. Reference to the empirical
phenomena would not be needed to ve:ify the theory.

Power, in the Marxist approach, has structural: : .
foundations because it is perceived to be an attribute
of social classes and not individuals. Power relations
are abstractions from the empirical phenomena. The base
of power lies in the relations of contradictory, structural
forces that are perceived to constrain and control individual
behaviour. However, the structuralist underpinnings of the
Marxist approach can be emphasised too much. Objective
forces then become reified, thus denying the possibility of
individual action and change in the analysis.

5. Summary and Discussion

From the above discussion of the four approaches,
certain similarities are apparent:

1. All four approaches investigate how decisions are
made with respect to a particular set of issues.

2. All four approaches attempt to empirically identify
the individuals/groups who are opposed to the issues,those
who are for them, and those who have benefitted or have
become disadvantaged as a result of the decision(s)

that was (were) made in the local political decision
making process . (although the theoretical explanations

of why some benefit and others do not are different).
3. All four approaches try to come to grips with the
concept of power. . 5 e .
4. All four approaches perceive the local authority

to’be an-important element in ‘the analysis. ' Rority
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A major problem found in the cammnity studies literature is
that the wider social context is not taken into account. The
environment within which the local cammmity interacts in most
cases, is taken for granted. It is this context which can help
to detemine and generate issues, conflicts, the mobilisation of
groups, and can affect the decisions made in the local political
decision making process. Another problem is that the community
is used as the unit of study, and the interplay between national
and local factors and how this impinges upon the local political
decision making process is not recognised. The interplay between
national and local factors is important in understanding the
dynamics of local political decision making and the pressures
for change. (See -Pahl (1976 for an assessment of this importance.)

The Marxist approach does attempt to elucidate the links
between wider societal processes and the locality. The origins
of conflict within the comunity can be found in the contradictory,
structural forces of capitalist society. However, there is a danger
in this approach that the locality becomes reduced to the status
of an example of these wider, structural forces. This is due
to the gap that exists between the macro level of analysis and
the micro level of empirical data.

All four approaches focus on similar, empirical phenamena.
They all investigate decisions made in the local political system
and how the issues are used as empirical referents of power. Same
of the empirical findings of the four approaches are similar.

They are the following:

1. There is usually a low level of public participation in
the local political decision making process.

2. Those who do participate are usually a small number who
are continuously active in the local camunity.

3. The direct pressure that is exerted upon the local
councillors by the electorate is usually ineffective on
its own.

4. Informal pressure that is exerted by the pressure groups
appears to be a main feature of the empirical explanation.
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Thus, there appears to be a high consensus among the approaches
about the operation of the local political decision making process.
Given this agreement at the empirical level, each approach differs
in the way it links this empirical data (whether it be implicity
or explicitly) to the theoretical framework.

The main strength of thepluralist approach is on the empirical
level. It provides a good description of the immediate empirical
situation. However, the approach reaches its limits when it tries
to do more than offer a description because of its lack of explicit
theoretical framework. The elitist approach attempts to look at
the institutional structure of local government, but the analysis is
precluded from making links fram that structure to thg wider social
context by its narrow definition of structure. The concept of
"mobilisation of bias" in the neo-elitist approach is useful for
determining how issues came to be defined as issues in the local
political decision making process and the impact of these nonissues
and nondecisions on the articulation of interests in the local
political deecision making process. The "mobilisation of bias"
only pertains to the operation and structure of the local govermment
institution. It ignores the other links to the wider societal
structure that can constrain those individuals who occupy high
institutional positim.

The Marxist approach tries to acquire an understanding of the
contradictory ' and structural forces that constitute the process of
local political decision making. It investigates the relationship
of the camumity to the wider society. However, there is a danger of
applying a macro level theory to a local empirical situation if the
link between the theory and the empirical data is not made explicit.
Another danger of structuralist analysis is that it can fail to
allow for the possibility of change and result in a static, mechanistic
‘explanation of empirical phenomena. Section IT will attempt to
overcame these weaknesses of the structuralist Marxist approach and
incorporate the strengths of the pluralist, elitist, and neo-elitist \
approaches.
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SECTION II - THE CONTEXT OF LOCAL POLITICAL DECISICN MAKING

This section will develop the concept of the context of local
political decision making which we have seen is neglected in
three of the four approaches discussed. This section will explain
the cmtradictozyl factors that constitute the context of local
political decision making; how each factor can became a potential
base for conflict;and how these conflicts affect the kinds of
decisions that are made in the local political decision making
process. The context of local political decision making is the
environment within which formal local political decisions are
made. Section IIT will discuss the process of local political
decision making and how the different types of conflict (that are
generated in its context) can act as constraints on the types of
decisions that are made. It also analyses the potential base
for conflict within the local authority itself - between its econamic
and political roles in local political decision making.

The context of local politital decision making is a concept
that helps us to trace the relationship between the locality and
the wider social context. It is important to detemmine how this
relationship can constrain the locality, what are its biases, and
how it affects the local political decisions that are made. The
local authority, the cammmity and the process of centre city
redevelopment are not totally discrete, autonamous entities.

All are integral components of a wider social structure.

The context of local political decision making provides the
framework within which the formal local political decisions are
made. It incorporates the underlying dynamic that gives rise to
the pressures for change with regard to centre city redevelopment.
How this environment affects the decisions that are made will be
the focal point of Section III where I will discuss the local
political decision making process itself.

1'Ihe term contradiction, denotes a relation between two or more conepts
that are antagonistic and inconsistent with each other when linked
together. Conflict is a consequence of the contradictory relation.
Although caonflict is an empirical referent of a contradictory
relationship, this does not imply that conflict and contradiction

are one and the same thing. Conflict is one form that a contradictory
relatl:-ionship can take, but not all contradictory relationships generate
conflict. .
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The main factors that constitute the context of local political
decision making are:

1. the econamic base of the locality

2. the distribution of legislative powers and financial
controls among the levels of govemment

3. the degree of control of the local authority by the local
electorate.

Each factor gives rise to a characteristic type of conflict.in

dation to centre city redevelopment. We will now discuss each
of these three contextual factors at greater length.

1. Ecomomic Base of the Iocality

In the capitalist mode of production, the econamic base of
the locality is detemmined by three main spheres of activity:
production, circulation, and consumption. They are mutually
dependent activities. The production process transforms national
resources into cammodities that are useful to man. It is the
industrial or manufacturing sector. Surplus value originates in
the production process because of the injection of labour power
into that process.

" The circulation process bridges the gap between the production
of cammodities and their consumption. It is concerned with the
distribution of commodities, ie the cammercial service sector.

The activities of circulation involve transport, commmnication,
time, distance and location factors. It is through this activity
that the commodity becames translated into monetary form. In
addition, the management function regulates the relationships
between the activities of production, circulation and consumption
(Castells 1976: 159). Local government and urban planning are
parts of this management process.
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The activities of production, circulation,
consumption, and management require land.
Land provides the material base for these activities and
is the medium through which these activities are spatially
orcanised. The development process provides the arena for
their intgraction. These activities compete for the use
of land. This competition expresses conflicting interests
over the importance and use of land to each particular

activity.

Within each type of activity, land has a certain level
of importance. In the production process, land is one
of the factors of production along with capital and labour.
All three elements are eqﬁally important in the production
process. The relative importance of land is greater with
respect to circulation activities. Land and its location
are iparticularly. important for ocammercial ‘activities. They require
very particular locations to facilitate the exchange
relationship between the consumer and the commodity. A
particular location is dependent upon the intrinsic value
of the site itself, accessibility, and externality effects.
The intrinsic value of the site itselfrefers to its physical
dimensions. Accessibility facilitates exchange. The
greater the accessibility to the site, the greater the
potential for the number of contacts to be made. Externality
effects are dependent upon the types of activities found in
a particular area. The specialisation and complementarity of
activities creates a high degree of interdependence that
increases the externality effects because of their close

physical proximity.

Different types of camercial activities
have different requirements in relation to central locations
in cities. Convenience shopping (which is basically
concerned with food and everyday shopping necessities) is
not so dependent upon central location because of the relative
smallness of its catchment area and frequency of trips.
However, consumer durable shopping is relatively more
dependent upon central locations because such items are
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infrequently bought, are longer-lasting. ':The tatchement area is thus wider.
The increased use of car ownership has made peripheral
locations for commercial activities more accessible, thus
helping to make them as advantageous as central locations
for commercial activities (if not more so). However, rising
energy costs can have the effect of making central locations
more accessible due to the relatively higher costs to
peripheral areas. Although the majority of people do not
live in the centre, the range :of commercial activities

in the city centre is likely to be more concentrated

than those activities located in peripheral areas.

Ownership rights over land are translated into a land
rent charged to the users of the land. The level of rent
that is charged is dependent upon two main factors:

1. the intrinsic features of the building and land

2. the types of externality effects that are generated
in the area and which are not necessarily dependent
on any action taken by the landowner.

The levelof rent charged is dependent upon the favourability
of the two above factors to the potential users of the

site. The more favourable the site is, the more'likely the
rent will be higher. High rents do limit the access of

some potential users to the site. The future potential

of a site may lead to a rent out of line with the current
use of the site.

- At~first, central locations provide the most
favourable areas for commercial activity for two main
reasons. Firstly, they are usually in the position of
maximum accessibility. However, there is a limit to
these advantages. Secondly, the interdependence of activities
generates situational advantages. The centralisation of
commercial, financial, and administrative activities
produces greater efficiency in the circulation process.
This has the effect of speeding up the circulation of
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of capital and reducing the indirect costs of production.

However, at a certain limit (or theshold) these
advantages become disadvantages that have cumulative
effects. In trying to achieve his own self interest,
each user of centrally located sites produces unintended
consequences such as congestion (which means delays in
time and increased costs) and high rents,'all of which
have adverse effects on the efficiency of the circulation
sphere. These adverse effects decrease private profits
and raise public costs. The "fossilisation" of the built
environment constrains the future spatial configuration.
This "fossilisation" process occurs because the built
environment is relatively more permanent and has more
inertial tendencies in responding to changes in society
than political, econoﬁic, and social factors. There usually
exists a time gap between changes in society and changes
in the built environment.

The conservation policies of the local authority and
the conservation interests within the community tend to
exacerbate these inertial tendencies of the built environment.
They respectively enforce and advocate the reténtion of ;
the historical infrastructure. They concentrate on the
retention of the physical characteristics of buildings,
streets, trees, etc. The historical infrastructure can
constrain the type of use of a particular site, not only
because of the physical dimensions of the building but also
because of the éurrounding environs that can affect
accessibility to that site.

There are three major types of negative externality
effects that are generated by commercial redevelopment:

1. the lack of accessibility‘that can take two forms:
a. traffic congestion
b. lack of car parking spaces near the city centre
2. the high costs of rents and land that can encourage
the loss of residential floorspace within the city centre
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3. the conservation policies and interests that can
perpetuate the historical infrastructure. This
could have the possible effect of constraining
the future allocation of land and its use.

These dismdvantages are a direct consequence of the advantages
which make central locations attractive for commercial
activities and are cumulative in nature. What has been
created by the needs of individual capital becomes inimical

to its needs in the future. The relationship between

the advantages and disadvantages of centrally located

sites for commercial activities provides the basis for

trying to determine the pressures for change in the allocation
of land and its use.

The outcome of the competing claims'for the use of land
(resulting from the activities of production, circulation, and
consumption) help to determine the use of land. These
competing claims become articulated through the development
process. The development process consists of a set of relations
structured around the users of land. This set of relations
is composed of the interaction of market based groups and
institutions, nonmarket based groups and institutions, the
users of land, and the town planning process. It is the
interaction of these relations that help to determine how
land and its use is allocated. Land is a commodity within
the wider context of social, political, and economic forces.

Land allocation is inherently a political activity
in the local political decision making process. Town plannning
is an attempt to resolve these conflicts over the use of
land, but in the process of doing so, it creates other
kinds of conflicts. Therefore, land based conflicts are
indicative of wider social, economic, and political forces.
These structural factors that can generate the potential
base for conflict over the use of land constitute the first
element in the context of local political decision making.
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2. The Distribution of lLegislative Powers and. Financial Controls
Between the Levels of Govermment

The distribution of town planning powers and financial controls
among the levels of government are the second set of factors that
constitute the context of local political decision making. The
following trends and features are significant:

1. the increase in the legislative scope of town planning
since the beginning of the twentieth century

2. the increase in central govermment control of town planning
since World War II

3, the discretionary powers of town planning which give the
statutory powers a vague and ambiguous quality

4. the nature of statutory town planning powers which
are fundamentally negative

5. the new structures of the DoE (1970) and local government (1974)

6. the assignment of specific town planning responsibilities
to each level of government.

These factors condition the operation of the local political
system and are frequently given insufficient attention.

Local government in England became more systematised in
the nineteenth century. The 1835 Municipal Corporations Act
delegated self-government charters to many towns. The 1888 Local
Government Act dealt with local government as a whole. It
became the foundation for local govermment structure prior to
reorganisation of local government in 1974 in three main ways
(Richards 1973: 21): Firstly, it provided for a new, higher
and elected tier of local authority - the county council. Secondly,
it established both the county councils and the county boroughs
as the first tier of local governmment structure. (In the case of
the county boroughs, it was the only tier.) Thirdly, it reorganised
the financial relations between central and local government.




- 124 -

The 1894 Local Government Act further systematised district
councils in England. Both the 1888 and 1894 Iocal Govermment Acts
separated the governing of town and country. Urban districts and
noncounty boroughs were allocated to the towns and rural districts
were allocated to the country areas. The problems of urban areas
were perceived to be distinct fram the rural ones.

The influence of central govermment grew in the twentieth
century in two main areas. They are:

A. in the legislation and delegation of services to local
government under the auspices of central govermment

B. in the financial aspect because central government was
becaming increasingly responsible for the management of the
national economy.

The increasing influence of central govemment in local authority
affairs provides a new potential base for conflict between the

levels of govermment. Each area will be discussed in detail and

the implications of central government influence over local authorities
will be examined.

A. legislative powers

In the 1920s, central govemment became concerned with the
maintenance of minimum standards for local authority services. A
type of monitoring role of central govermment over local authorities
emerged from this initiative of central government. This was
eventually replaced by central govermment concern over local authority
achievement of equal standards in the post World War II era. The
1929 Iocal Govemment Act removed the first major service .from local
authority control - unemployment relief. This major trend of the
loss of local authority control over services has continued until
thepresentday.l The growth that occurred in the scale and type
of local authority services was greatest in the first tier of the
local govermment structure.

L1t 1 not within the scope of the thesis to go into an explanation of
the changes in local authority responsibilities eg whether or not this
was due to class struggle, the functional needs of capital etc. See
Friedland and al (1977) for a general perspective, and Dearlove (1979)
for an application to British local government.

—
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The following services were either taken away from
local authority control and then subsequently administered
by~adho¢ boards or they became the direct responsibility

of central government:

1930

1936

1945

1946

1947

1947

1948

The licensing of passenger road services was
taken away from local authorities and given to
twelve regional panels of traffic commissioners.
3,500 miles of trunk road was piaced directly
under the control of the Ministry of Transport.
The Water Acts delegated the responsibility of
the water supply to special boards from local
authority control. o

National Health Service Act removed the responsibili
for hospitals from local authorities to regional
health boards. :
Electricity Act nationalised the electricity
industry of which two-thirds had been owned

and operated by local authorities.’' Electricity
was now administered by a special board.
Municipal passenger transport was nationalised.
However, the British Transport Commission had

a brief life. It was denationalised in 1953.
Gas Act nationalised the gas industry of which
37% was owned and operated by the local authorities.
Gas was now to be administered by a special

board.

(Jackson 1966, Keith-Lucas and Ribhards 1978, Morton 1970)

Local authority services did grow in the immediate post
World War II era, but most legislative powers were concentrated
on the first tier at the expense of the second tier. (The
first tier is the county level, whereas the second tier of
local government is the district level.) Also, a great
majority of those services had to be provided at the
minimum standard set by central government. Those services

were:

1944 - Education Act delegated elementary schools to

county level. Many second tier authorities had
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been maintaining elementary schools.

1946 - Police Act transferred the law and order
function to the county level from the district
level.

1946 - National Health Service Act concentrated the
left over health functions at county level.

1947 - Fire Services Act returned this function to

the local level, but it was convenient only

at county level. i, -

Town and Country Planning Act concentrated

town planning powers at the county level

instead of at the district level.

(Morton 1970)

1947

In comparison to the 1940s, the 1950s and early 1960s
saw little change in the way of legislation. However, central
government was consolidating its control over local authority's
legislative responsibilities.

The 1972 Local Government Act continued the previous
trend towards the centralisation of control (there were
fewer local government units) and uniformity of structure
(all local government in England was composed of two tiers).
The 1972 Local Government Act also changed the distribution
of functions and responsibilities between the two tiers of the

local authority.

The major effects of twentieth century législation with.
respect to the allocation of responsibilities between the
levels of governmenthave thus been:

1. The loss of local authority control over certain
services (particularly with respect to infrastructure
services) either to ad to¢ boards or to central
government. This tended to depoliticise the provision
of these services. ]

2. The loss of second tier control over the provision of
services. This tended to aggravate the tensions
between the counties and the larger urban districts.
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Town planning is a responsibility shared between all the:™
levels of government. In the earliest town planning
legislation (1909 , 1932), the second tier of the local
authority was given the opportunity to develop local
planning schemes. In this period, town planning remained
optional but those local authorities which drew up plans
zoned land for vastly more development than what could
have realistically occurred. Local authorities tried to
attract the maximum amount of development to reduce this

anarchic situation.

The 1947 Town and Country Planning Act firstly made town
planning obligatory and secondly it centralised responsibility.
However, the 1947 Act gave the major responsibility for
town planning to the administrative counties and the county
boroughs and delegated limited powers to the second tier.

The 1968 Town and Country Planning Act and the 1972 Local
Government Act had the effect of redistributing the
different aspects of town planning between the two tiers of

local government as shown in Table 2.

As we saw in Chapter three, the 1968 Town and Country
Planning Act introduced the assumption of a uniform local
government structure in the preparation of structure and local
plans. The structure plan was a statﬁtory obligation and
had to be approved . by the Environment Secretary. Whereas
the local plan did not have to be approved by the Environment
Secretary; it had to conform to the strategic policies
of the structure plan. The 1968 Town and Country Planning
Act assumed that the local plans would automatically fit
in with the structure plan and that local authorities would
be unitary rather than two tiered. If the two levels of
local government were not in agreement in their town planning
policy, then the preparation of the structure and local
plans could generate a potential base for conflict between

the two tiers.
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Table 2 - Delegation_of the Aspects of Town Planning

Between the Two_Tiers of Local Government

After Re-Organisation

Counties Districts

Structure Plans

Local Plans (in special Local Plans (most)

cases)
Development Control Development Control (most)
(strategic and reserved
decisions)
Acquisition and Disposal Acquisition and Disposal of Land
of Land S
Clearance of Derelict Clearance of Derelict Land (c)
Land

National Parks (subject
to existence of boards)

Country Parks (c) " Country Parks (c)

Footpaths and Bridleways Footpaths and Bridleways

Commons -registration

Caravan Sites - provision Caravan Sites - provision (c)
licensing and management

Gipsy Sites - provision Gipsy Sites - management

Small Holdings and
Cottage Holdings
; Allotments

COD t/ ° . . .




Table 2

(Cont.) Delegation ofvthe_Aspegts”of Town Planning

Between the Two Tiers of Local Government

After Re-Organisation

Metropolitan Counties

Structure Plans

Local Plans (in special
cases)

Development Control
(strategic and reserved
decisions)

Acquisition and Disposal
of Land (c)

Clearance of Derelict
Land ()

National Parks (subject
Eo existence of boards)
Country Parks (c)
Footpaths and Bridleways

Caravan Sites - provision
(c)

Gipsy Sites = provision

Small Holdings and

Cottage Holdings

¢ - concurrent functions

(Richards 1973: 188-191)

Metropolitan Districts

Local Plans (most)

Development Control (most)

Acquisition and Disposal of Land
(c)

Clearance of Derelict Land (c)

Country Parks (c)

Footpaths and Bridleways
Commons - management

Caravan Sites - provision (c)
licensing and management
Gipsy Sites - management
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Town planning policy and decisions could be used to
prevent dévélopment, thus giving the local authority some
jurisdiction over the local economy. However, this would
leave too much room for uncertainty. It would not be
conducive to central government's . management:of ‘the
national economy. The Environment Secretary does have
strong reserve powers to maintain central government's
responsibility for national economic management. This
reason partly accounts for why town planning powers are
not totally concentrated at the local level.

Table two reveals there are two potential bases for
conflict with respect to the allocation of town planning
functions between the levels of government before and
after the re-organisation of government. Firstly, conflict
can occur between the two tiers of local government -
because of the lack of explicitly defined town planning
powers in the Acts and the unitary assumptions of the
1968 Town and Country Planning Act. Secondly, conflict
can occur between the local authority and central government
because although town planning is primarily defined as a
local responsibility, its appeal system is on a national
level. The Minister responsible for town planning can
act in a quasi-judicial capacity.

B. Financial Controls

The second type of control exercised by the levels of
government is financial. This can range from central
government's overall responsibility for the national
economy to the local authority's budget. (See Ashford, Berne
and Schramm 1976, Benington 1975, Chartered Institute of
Public Finance and Accountancy 1974, Evans 1974, Fine and
Harris 1976, Friedland, Alford, and Fox-Piven 1976,
Friedland, Alford, and Fox-Piven 1977, Gough 1975, Harris
and Sharpe 1977, Heclo and Wildavsky 1974, Hepworth 1970,
Hepworth 1976, Jackman 1978, Marshall 1969, Marshall 1974,
Maynard and King 1972, Minns and Thornley 1977, Morton 1970,
Northwest Professional Group 1974, Powell 1970, Sedgemore
1978.) There has been a dramatic rise in local government
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expenditure since the beginning of the twentieth century. This
due to several factors:

1. the increased rate of expansion of local government services
that has been faster than the growth in the econamy.

2. the cost of lo@al authority services has risen faster than
in the private sector. This phenamenon is termed the
relative price effect. This refers to the labour intensive
composition of local government services and the difficulties
of raising productivity, eg in fields such as education;
together with the absence of any restraint on demand.
Most local authority services are provided free of charge.

The growth of local authority expenditure has contributed
to political centralisation within the levels of government. Until
recently,central govermment aid to local authorities has increased
proportionately. This has helped increase central government control
over local authority spending, as manifested through the establishment
of cash limits on the Rate Support Grant and loan sanctions for
capital projects. These controls were a means of ensuring that
the current and capital expenditures by local authorities were in
confomity with central government's overall econamic programme and
in confomity with the Ministers' pattems of priorities. However,
it is important to remember that central govemment cannot totally
and campletely control local authority spending. Local authorities
can raise income through the rates, and so far the power to set
rates has not been removed, though penalties for high spending local
authorities have been introduced.

Central govemment has became increasingly rsponsible for
economic management. This entails the control of public expenditure.
The 1929 Iocal Government Act introduced the block grant that
became an essential part of local government finance. The block
grant was designed to meet the needs of local authorities in relation
to the legislative functions they had to perform and to provide
same compensation to the local authorities for their loss of incame fram the
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total derating of agricultural land and the partial derating
of industrial land (Keith-Lucas and Richards 1978, Jackson
1966 ). The block grant (General Exchequer Contribution)
was made annually. It was a fixed amount that was revised
periodically by central government.

The General Exchequer Contribution was abolished in
the 1948 Local Government Act. This Act implemented a new
system of financial assistance to local authorities from
central government. The new form of grant was termed the
Exchequer Equalisation Grant. It was payable by central
government to those counties and county boroughs whose
financial resources were below a certain minimum. The
change to the Exchequer Equalisation Grant was fundamental
because it affected all local authorities.

The 1958 Local Government Act abolished eleven specific
grants that included local authority expenditure on behalf
of the local health authority, fire, care of children, town
and country planning, road safety, enforcement of the law
in relation to road traffic, electoral registration
expenditure, welfare services, and school crossing patrols
(Griffith 1966: 63). Central government fixed the annual
aggregate amount of the general grant. The Exchequer
Equalisation Grant continued, but in a different form as

a rate deficiency grant.

The Rate Support Grant was introduced in 1966 and
became the means through which central government began
to develop and systematise its procedures for financial
controls over local authorities. It was composed of three
elements: the needs, the resources (the new form of the
old rate deficiency grant), and the domestic elements.
The Rate Support Grant performed two important functions
apart from providing resources for local authority services:




- 133 -

1. It helped to alleviate the effects of the rather
dramatic rate increases of the 1960s. The domestic
element demonstrated political concern over the
effects of rate increases and was a means of
cushioning domestic ratepayers (ie voters) against
rate increases, thereby defusing the rates' impact.

2. It provided the means through which macro-economic
constraints on local authority expenditure could
be exerted. The Rate Support Grant is an important
part of central government expenditure. Cash limits
on the Rate Support Grant were instituted in the, 1976/77

financial year.

Cash limits on local authority expenditure made the
local authority more susceptible to unexpected changes in
the economy such as changes in interest rates and inflation.
Therefore, this had the effect of releasing resources in an
unplanned and unforseen manner. It helped to create an
‘element of uncertainty in local authority resource planning.
Table 3 illustrates the impact of the Rate Support Grant and
its pervasive presence as being the main source of income
for local authorities. Table 3 also shows how dramatic a
change in the Rate Support Grant can be for local authorities.

From 1945 onwards, the emphasis on national economic
planning grew with the formal planning of public expenditure.
Prior to that, central government concern over local authority
finance was over the financial stability of local authorities.
Whereas today,central government is concerned that local
authority expenditure reflects its own priorities and does
not conflict with national economic policies (Keith-Lucas
and Richards 1978). There has been an important shift of
the focus of central government financial controls over local

authorities since the beginning of the twentieth century.

Loan sanction has remained as one of the means through
which central government attempts to control local authority
expenditure coupled with the various types of central
government grants. In these ways, central government can
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Table 3 - The Comparison of Grants to Rates as a Source of
Income
Percentage of the Total

Financial Year Grants Rates
1964/65 51.1 48.9
1965/66 51.2 48.8
1966/67 50.7 49.3
1967/68 53.1 46.9
1968/69 $3.3 46.7
1969/70 54.5 45.5
1970/71 56.4 43.6
1971/72 56.4 43.6
1972/73 977 42.3
1973/74 60.4 39.6
1974/75 3 61.9 38.1
1975/76 66,5 33.9
1976/77 65.5 34.5
1977/78 61.0 39.0
1978/79=1ic Ccivicice Renart on LELO ; vl 39:0=
1979/80 . 751 3851 61.0 39.0
1980/81 (est) 61.0 39.0

Sources: Data for information up to 1974/5 - Layfield Camittee
Report on Local Government Finance HMSO 1976i: 385)

Data for information since 1975/6 - Public Money December 1981)
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influence the provision of local authority services and the

democratic accountability of local authorities.

Rates, the second source of income for the local
authorities, are not capable of meeting the burden of
increased expenditure. Rates are inelastic because the
rateable value does not keep pace with the purchasing
power of money, especially in times of inflation. Property
revaluations are supposed to be held approximately every
five years, but they have often been postponed. This
contributes to the inelasticity of the rates. As a
result, the rate poundages are increased every year
which is politically unpopular. There has been a rise in
the domestic element of the Rate Support Grant in an
attempt to avoid rate conflicts. Rates are a regressive
form of taxation because a high proportion of the income
of the less well-off is spent on rates than for those who

. are well-off. Table 4 illustrates the changing proportion
of the sources of income for local authorities. It also
illustrates the proportion of central governhent aid to
the rates as a source of revenue for local authorities.

-

FALGE ki D

The major impact of economic planning at national
level by central government on local authorities is the
relative inflexibility of public expenditure. The constraints
that operate on local authority expenditure and contribute
to its inflexibility are the following (Griffith 1966):

1. marginal determination of priorities

2. major capital expenditure involves annual expenditure
(therefore, expenditure on capital projects is
continuous)

3. national resources limit the total volume of public
expenditure and decisions are made within those
limits.

The financial controls of central government place local
government in a paradoxical situation: Central government
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Table 4 - The Proportion of the Sources of Income for
Local Authorities

Percentage of Total Income

Central

Financial Year Rates Grants Other
1924/25 42 22 36
1934/35 33 27 39
1944/45 28 31 41
1954/55 33 36 31
1964/65 33 37 30
1968/69 32 39 29
1969/70 31 40 29
1970/71 30 42 28
1971/72 30 42 28
1972/73 30 43 27
1973/74 28 45 27
1974/75 31 49 20
1975/76 28 55 17
197677 : 1270, Lay: 1. CoinDé P tiat: 7 Gaqgrm =
1972/78 :¢ iS5 157 384¥029 53 18
1978/79 29 53 18
1979/80 30 52 18
1980/81 38 50 1 4
1981/82 33 50 17

Sources: Data for information up to 1973/4- Powell 1970, Layfield
Committee Report on Local Government Finance HMSO 1976i: 384)

Data for infommation since 1974/5 - National Income and
Expenditure HMSO 1982)
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is responsible for the general management of the economy
and for the standards of public service, while at the
same time, it tries to promote effective local democracy.

In conclusion, the distribution of legislative powers and ’
financial-controls among ‘the different levels of government can génerate a
potential base' £or conflict:between-both :tiers of ‘the local:authority
and central government. The possible effects of such conflict
on centre city redevelopment can be the following: Firstly,
it can constrain the local authority's (lower tier's) actions.
Secondly, it can affect the types of externality effects
that are generated by the central concentration of commercial
activities. Thirdly, it can remove town planning issues from
the local political arena to the national (central government
level) because of the hierarchical appeal system of town
planning. Fourthly, the extent to which decisions are taken
by central government can reinforce the ineffectiveness of
voting as a local political resource. The ineffectiveness
of voting is not just because of structural forces at the
local level, but it is also because of central government's
control over local authorities. These possible effects will
be discussed in more detail with respect to centre city
redevelopment in Canterbury in Chapter seven. - z:oven,

3. The Degree of Control by the Local Electorate

The third influence on the local political decision
making process is the extent to which it is controlled by
the local electorate. This influence is particularly
evident when cross national comparisons are made. However,
within a single country, it may also give rise to differences.
This control can take two forms: through the electoral process
and through pressure groups. Ore @an argue:that the
importance of pressure groups is a function of the
ineffectiveness of the local electoral process as perceived
by the local electorate. Therefore, it is important to
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explain why this ineffectiveness exists. Conflict will thus
tend to occur between the local community and the local
authority if there is a lack of representation of different
interests on the local council. In the case of town planning,
I shall examine in subsequent detail whether the interests

of those who own the land, the interests of those who want

to develop the land, and those who are affected by the
externality effects generated from the use of land are
adequately exercised through voting or whether other means

of influence such as pressure groups emerge.

The first channel of local influence is voting in
local elections. This is the means by which local councillors
are chosen. The local councillors are the formal actors
in the local political decision making process. They
actually make the local political decisions on the overt
level. What interests the councillors represent; how
accountable they are to the community; and how they behave
are crucial factors for understanding the decisions that
they make. The importance of elections and who is elected
is limited by the distribution of functions over which the
councillors have jurisdiction. As we have seen, many functions
have become removed to nonelected administration boards
with the subsequent loss of local.authority control. Also,
it is important to determine the extent to which local
decisions are taken by central government and how this
can reduce the effectiveness of voting as a political resource.

The local electoral process provides the institutional
context for local political decision making. From the
perspective of the local electorate, local elections are
a haphazard means of controlling the accountability of
local councillors, their responsiveness to the community,
and the interests they represent. Voting in leccal elections
1s the formal means through which the community can exercise
some degree of control over the councillors and the
representation of interests on the council. The factors
that diminish voting as a political resource are summarised
here. They will be discussed in detail later.
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1. Emphasis at election times is placed on national
political parties and their performance rather
than on local political party record, thus contributing
to an insulation of local candidates from the local
situation and issues.

2. Interests within the community tend to aggregate
around two or three major political parties on the
council, thus reducing the chances of outside groups

to effectively challenge the council.

3. The role of the local party organisation in the
recruitment and selection of candidates can exclude
certain interests from being represented.

4. The camittee system of local government centraliSes policy
‘and decision making within the council*s majority pokiticil party

5. The ‘comittee system:of locdl govemment operating*with
corporate management techniques tends to create a decision
making clique of senior-officers and’commifttas’ chairmen.

This tends to give theé other concillors within the majority
party as well:as opposition’ omxxnllorsea"baﬂcseat"jh
. the Laail%xﬂitﬂxﬂ.decisﬂxxnﬁ&nng~pnxxﬁs

6. The relaubnainfreqxzmy"of“hxxu.ehaﬁdonsvﬂmn>cdmxuré
bopolitﬂxﬂ.decisnzu;thaczue'uﬂmntkﬁly'legaxu;the
acumxﬁzbilitycﬁftbe amxmﬂllors1x>the‘Luxﬂ.elecumxme.

7. The selective representatiar of-hdnclass intérests
at the Tocal lewl tends to exrlude the mresertation of
other interests.- 'Many mterests are not held as
individualones, but as mnbership of groups.

These structural factors have the cumulative effect of
making voting in local elections an unsatisfactory means
of control by the local electorate over local councillors.
These factors contribute to the inertial tendencies of the

system and its resistence to change.

In addition to these seven features of the local
political system, there is a further important factor.

-
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It is the limited degree of autonomy of local councils.
The more central government influences local political
decision making, the less effective voting will be as a
political resource. The structural factors at the local
level with respect to the local electoral system are:

1. the potential ineffectiveness of voting as a
political resource

2. the degree of control of central government
over the activities of local authorities.

My hypothesis is that the potential inadequacy of
voting as an effective political resource and central
| government control over local authority decisions form
the structural base for conflict between the local_electorate
and the local authority. If certain manifest interests
are not articulated in the local political decision making
process, then it is more likely that pressure groups will
form outside the local party organisation (subject to the
constraints of resources, organisational ability, and
sufficient motivation).

Local councillors are the vehicles through which
interests can be articulated in the local political decision
making process. The expression of certain interests are
precluded due to the cumulative effect of: the nature of
councillor selection and recruitment, the background of
the councillors, the local party organisation, the extent
of discipline in local political parties, the committee
system of local government, the corporate management techniques
of local government, and the political party composition

of the local council.

The second observed influence on the council by the
electorate is through pressure groups. In the lasthalf of
the twentieth century in British local government, there
has been a trend toward the growth of formally organised
pressure groups with respect to town planning issues. These
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groups - > can *be:w termed third party groups because they are
indirectly affected by the various users of land. They are affected
by the externality effects of land that are generated by its users.
Third party groups, because of their nature, cannot influence the
market directly as can the market based institutions concerned with
land and its use. Therefore, they are limited to the strategy

of influencing the institutional framework of town planning within
which market forces interact in the allocation of land and its use.
These pressure groups have several common characteristics:

1. the type of organisation - The structure of these groups are
usually composed of a Chiirman, Vice Chairman, Secretary and
Treasurer. This constitutes the leadership element to
whom the local authority can relate.

2. the social base - The social base of these groups is mainly
camposed of middle class hame owners.

3. the type of demands - Usually the demands are not very
challenging to the local authority. They are most likely
to be reformmist in nautre. Whether or not this type of
demand could be easily met by the local authority is a
matter of debate.

The structure of the locally elected representatives and
officers comprise the institutional framework of town planning. A
considerable literature exists on local voting, councillor-officer
relations, and local party organisation. (See Dearlove 1973 and 1979,
Elkin 1974, Gregory 1969, Hampton 1970, Newton 1974 and 1976.) Very
similar to the argument advanced here is Dunleavy's thesis (Dunleavy
1980a) that local authorities are insulated from the electoral process.
He also maintains that influences fram the local electorate are wholly
or partially "screened out" fram local political decison making.

He questions the role of local elections as a viable means of control
by the electorate over the local authority.

To explain how limited is the control of councils by the electorate
will now be discussed. They will be grouped into three parts; the role
of the local party organisation in relation to national political
parties, and to local community interests, and the corporate management
techniques of local government.
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Local party organisation and its relation to the national party organisation

In England, local parties are branches of national party
organisations. This trend became more apparent after World

War II. The Conservative Central Office played a much less
active role in local government affairs before World War II
than Labour's Transport House. It was not until 1947 that
the Conservative national party organisation appointed
officers to strengthen the links between the national
Conservative party and local councillors (Keith-Lucas

and Richards 1978: 122-123).

Partisan attachments are a key factor in understanding
and analysing local elections and their impact as a selection
mechanism for the representation of interests. Partisan
voting helps to simplify the electorate's choice of candidates.
Emphasis is pléced on the party to which the prospective
candidate belongs. Not so much emphasis is placed on
his/her individual character and performance. The role that
political parties play in'the aggregation and articulation
of interests and opinions in the community on local and
national matters is important.

Thus, in England, the success or failure of a particular
political party in local elections is closely linked to
the national political climate, popular support, and the
performance of national parties. Local factors are not
the main determinants of a party's success in local elections.
(See Gregory 1969, Newton 1969a, Newton 1969b, Newton 1974,
Newton 1975, Newton 1976.) The actions of the candidates
for local elections have little effect on their performance
in the local elections. This dependency of local political
parties at local elections upon national parties' records
at national level gives the local councillors some freedom
of political movement and tends to insulate them from being

directly accountable to the local electorate.

Since the local political party organisation is
strongly aligned with its national counterpart, campaigns
for local elections are oriented to the national record of
the political party and the impact of these policies at
the local level. There are legal restrictions placed on

fecnl it o B e
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advertising and the money spent on campaigns. Thus, local
political campaigns reinforcé'thé influencé of national
party performance on local elections. Voting decisions
are simplified because the alternatives are explicit and
distinguishable from each other. Local issues tend to be
forced into the background in the local political party

campaigns.

The local political party organisation provides the
basis for the candidate's campaign through its provision
of money, individuals to help canvass and to distribute
leaflets, printing facilities, organisational support, etc.
Candidates who do not have the backing of a local political
party organisation find it very difficult to overcome the
constraints operating on them because of their lack of
. resources. These constraints can have the effect of
limiting the potential number of candidates who wish to
stand on an independent basis in the local elections.

Therefore, emphasis is placed on national political
parties and their performance rather than on the local
political party record. It contributes to the insulation
of local candidates from local situation and issues.

Local party organisation as a focus for aggregating

interests in the community

There are usually two or three main political parties
in local government into which interests are aggregated.
(The larger the local authority, the greater the probability
that its political system will be dominated by the two
national parties - ie Labour and Conservative (Stanyer 1975:
25-31).) If the council opinion is roughly unified into
two or three blocs, then the chances of outside groups
effectively challenging the council are reduced. This
can explain to some extent why certain pressure groups
sometimes work through the localparty organisation in an
effort to articulate their interests.
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The local party organisation may not articulate
specific ward interests due to its linkages with the
national party. This can have the effect of disaggregating
interests from behind the local party organisation to
supporting the formation of other groups to articulate these
interests. Ward based local elections can act against the

interests of small minorities.

The manner in which prospective candidates are
recruited and selected by the local party organisation
is also important in understanding which types of interests
might be represented on the council. In "safe" seats,
the person selected as candidate is sure of election. The
criterion employed by the local political parties in
recruiting candidates is crucial. Although these criteria
are not standardised among all local political party
organisations, one factor does appear to have prominence:
The individual who is selected has usually been a member
of the local political party for some length of time
and has become involved in its functions, eg charities,
raffles, jumble sales, talks, political campaigns, etc.

Once elected, the councillor can be influenced by the
administrative departments because of the part-time nature
of his position. The administrative departments of the council
do possess some degree of professional autonomy because they
are not merely "servants" of the local councillors. This
professional autonomy is based on scientific or quasi-scientific
rationality. "Facts" can be used to support a particular
point of view. This mantle of rationality is also utilised
by the councillors in dealing with the community and in
their articulation of interests. The impact of scientific
or quasi-scientific rationality on the relationship between
officers and the local councillors is an important area to
discuss in relation to the local political decision making

process.

The majority party on the local council dominatés the

committee system of local government which, in turn, tends
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to dominate all decisions. Every councillor is allocated
to a committee and he/she becomes involved in a specific
topic that covers the entire district. Depending on

other factors, this could reduce any chance a councillor
would have in advocating his/her ward's sectional interests.

Once a political party has gained a majority on the
council, five main factors determine the way local interests
are articulated in the local political decision making
process. They are the following:

1. the party composition of the committees

2. the determination 6f agenda items for committees
and council meetings (this depends on relations
between the officers and the local councillors)

3. the extent of party discipline with respect to
voting at committee and council meetings

4. the interaction of the majority and minority
parties, ie coalitions, factions, etc.

5. the interaction of the local political parties
and their constituents, ie the degree of responsiveness
of the local party machine to its constituents'
demands and the types of pressures that is/is not
being exerted on the local party organisation
from its constituents.

Each committee has its own meeting which the public can
attend as observers, but not as participants. At these
meetings, the councillors on the committee discuss and vote
on agenda items. However, pre-meetings are often held
beforehand with the officers and several councillors from
the committee to determine what will be on the agenda and
how to vote on certain issues. If the majority party
discipline is strong, then most councillors will vote
according to party lines. This is one way in which the
majority party exercises its dominance over the committee

system of local government.
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Each committee meets every six weeks, and a full
council meéting is held at the end of each six week cycle.
It is at the full council meetings when the full council
votes on items passed by the committees as well as other
selected items. The full council can delegate executive
powers to certain committees which means that items passed
by those committees do not have to go to the full council
for its approval. If the discipline of the majority party
is strong, then the same situation occurs as in the committee
meetings. Most committee decisions are accepted by the full
council with little or no discussion. The control of the
committee system is through the majority party. The end
result is the centralisation of all policy and decision
making through the majority party (See Brier 1970 for his study
on Hull; Elcock 1975 for his study on Humberside; Hampton
1970 for his study on Sheffield; Heclo 1969 for his study
on Manchester; Newton 1976 for his study on Birmingham;
and Wiseman 1963a and 1963b for his study on Leeds.)

The block vote system in local elections tends to
favour the large political parties and exclude the smaller
ones (Keith-Lucas and Richards 1978). In this system each
voter has as many votes as there are vacancies to be filled,
but they may not give more than one vote to any candidate,
eg if there are three councillors per ward, then the voter
has three votes for three different candidates. This prevents |
any minority group from concentrating their votes on any
candidate. Their votes are spread over the total number
of candidates. Thus, the chances for a minority candidate
becoming elected are severely limited. The block vote |
system has the effect of "squeezing out" the weaker political |
parties orother community interests. |

vhe ~m --° The frequency = Oof local elections was
complicated before local government re-organisation because
of the different types of local government structures and
the various combinations of partial renewal. For the
county council, elections were held either every year
(system of partial renewal when one third of-the county
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councillors were up for election each year), or every
three years when all the county councillors retired. Each
county councillor was elected for a térm of three years.
All borough councils had annual elections at which one
third of the councillors were up for election. The boroughs
were divided into three member wards, and each ward had an
election each year. Urban and rural districts had a
choice as to when they were permitted to have elections,
eg annually, bi-annually, tri-annually, etc. 'Most urban
districts had partial renewal while most rural districts
had simultaneous retirement (Stanyer 1976). The term of
office for borough, urban, and rural district councillors

was three years.

The system of partial renewal does not allow for any
dramatic¢ changes to occur in the party composition of the
. local council. Change can occur gradually because any new
councillors have the old majority with which to contend.

Finally, councillors make political decisitns daily, whereas
their election is every three or four years. This relative
infrequengyof local elections tends to insulate the councillors
from being directly accountable to the local electorate.
The greater the time lapse between local elections, the
more insulated the local councillors are in terms of the
political pressures that might be exerted upon them from the

decisions that they make.

. Corporate Management Techniques of Local Government

The committee system of local government results from
the re-organisation of local government in 1974 (1972 Local
Government Act). This was justified as providing a more
efficient management of resources and services that would
promote a more democratic and responsive form of government




- 148 -

(Redcliffe-Maud Report 1969, 1972 Local Government Act,
and the Bains Report 1972). Specific attention was given
to the creation of a more rational set of local government

areas and distribution of responsibilities and functions.

The corporate management techniques (such as the post

of Chief Executive, senior heads of departments, Project

Team Meetings) have been used in local government since

its re-organisation. They have helped to create a clique

of high level officers and committee chairmen who make the
~decisions at council and committee meétings. The other
councillors on the committee can find it difficult to

obtain information and to have an impact. on the committee's
deliberations. The areas of committee responsibility and

the administrative departments of the local authority are
oriented to handling types of problems and demands. . They

are ndt oriented to handling specific individual problems

and demands. The sectional ward interest of a local councillor
can be pushed into the background because of the organisation
of the local party and the committee system of local government.
Therefore, the committee system of local government (after
re-organisation) based on corporate management techniques

tends to exclude the ordinary councillor from the local
political decision making process.

These subsections have demonstraﬁed how the role of
the local party organisation in relation to national political
parties and local community interests and the corporate
management techniques of local government can exclude the
representation of interests on the council and reduce the
effectiveness of voting as a political resource. This can
have the effect of fostering the formation and mobilisation

of pressure. groups.
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Thus the degree of control of the local authority by the local
electorate is the third contextual factor affecting the council's
decision making process. It is a source of continual conflict.

4. The Context of Local Political Decision Making-as- a Source of Conflict

So far we have discussed in detail the three key features of
the context in which local councils operate which constrain their
decision making: the local economic base, the legislative and
financial powers of higher levels of government, and the degree of
control of the local electorate.

These features'are important in two ways: firstly they constrain
the local council fram acting autonamously and secondly they are
bases of further conflicts.

* The first contextual constraint on the local political
decision making process was the economic base of the locality.

The potential base for conflict was generated over the use of land.

* The second contextual constraint consisted of the legislative
and financial powers exercised by the levels of government. Two
different potential bases for conflict can be generated: between
the two tiers of the local authority and between the local authority
and central government.

* The thivd contextual constraint on local political decision
making process was the degree of control by the local electorate
over the local authority. This can provide the potential base
for conflict between the local electorate and the local authority.

The cumlative effect of these contextual constraints and their
accampanying potential bases for conflict is the creation of new
potential base for conflict - between the economic and political roles
of the local authority.
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SECTION III - THE LOCAL POLITICAL DECISION-MAKING PROCESS

Section IT analysed the factors that constituted the context
of local political decision making. We now tum to the local polit.ical
~ decision making process itself. We shall use the terms 'economi' and
'political' roles of the local authority to identify the two main
types of council activity.

1. The Econamic Role of the Iocal Authority-

The econamic role of the local authority refers to the provision
of infrastructural serviees and facilities such as car parking, roads,
the acquisition of land, development, the co-ordination of public transport,
refuse disposal and collection, and sewers. These sexvices can be seen
as benefitting capital accumlation on local and national levels depending
upon the economic base of the locality and the population generally.
However, the econamic role of the local authority is 'extermal' to the
process of capital accumulation because it generates the conditions for
capital accumulation and does not use the capital accumlation process as
an end in itself. In other words, these services do not have profit as
the main motivation...

The infrastructural services provided by the local authority
are vital to capital accumulation ::in two ways: firstly, for the
reproduction of labour and secondly, as a devalorised means of production.
Devalorised means of production is a type of capital fram which a proper
return cannot be obtained, eg public transport. The state provides those
services andfailities which are necessary to capital but which capital
cannot provide econamically on a general basis. As the process of capital
accumilation becomes increasingly interdependent, so the requirement for
infrastructure and other related services relies on the local authority's
ability to find funds that are limited.

The major limitation is in the potential consequences of increased
expenditure, ie an increased rate burden. The previously mentioned
developments in central-local relations can be seen as a response to this
difficulty. Firstly, the degree of central funding limits dependence
on local rates, a sensitive form of taxation. Secondly, the redistributive
use of central funding (via the needs and resources elements of the Rate
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Support Grant) partly breaks the link between the locality's econamic base

and its ability to provide services, eg central government authorises
the provision of-similar facilities within<all lécal adthorities.

e removing this provision from the vagaries of
political debate (Pickvance 1978b).

This increasing'interdépendence between the capital
accumulation process and the economic activities of the
local authority can be illustrated by the impact of
negative externality effects on the central concentration
of commercial activities and how this generates pressure
on the local authority to alleviate these negative externality
effects. The lack of accessibility is one major externality
effect. Because of the interdependence of the iocal
authority to the capital accumulation process, the local
authority is placed in the position of attempting to
alleviate this lack of accessibility, ie by providing new
roads and new car parking facilities.

2. The Political Role of the Local Authority

The political role of the local authority is to
provide a locus of political participation for the local
electorate. The local authority presents itself as representing
the common and general interest of society as a whole. The
main goal of the local authority's political role is to
achieve political stability. This can be accomplished
through various means, such as public participation,
regulation, and integration of the various segments of
society. The local authority is one locus in the state
apparatus for political participation, regulation, and
integration. The political role of the local authority
is to legitimise its pattern of resource allocation to
maintain its political survival.

"Management tactics" are one means through which conflicts
are institutionalised in the local political decision making
process, ie to make them nonthreatening. Third party
pressure groups are the "environment" the local authority
has to "manage" to survive. The "management tactics" of
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the local authority can be - seen as the means which the local

authority tries to impose its definition of the situation on third party
based pressure groups to achieve a "managed" consensus concerning the
public good.

Each new form of public participation (whether it be statutorily
based or in the form of the mobilsation of third party pressure
groups) is a pdantial threat to the political survival of the political
party in control of the local council. On the-cne hand, public ‘
participation may be necessary to secure the legitimacy of the local
authority's policy execution. However, on the other hand, it is
potentially threatening to the council because it is not totally
under its control. The authority's objective is to make the ‘
opposition to the local authority and the different forms of public
participation politically nonthreatening. There are different levels
of public participation depending upon how effective each level is
in the local political decision making process. ' Thé degree of
effectiveness is reflected in the types of decisions that are made
in the local political decision making process. It is also reflected
in who benefits and in which ways fram those decisions.

Conclusion

The aim of this chapter has been to introduce the concepts
which will be used in the analysis of the empirical material in the
remainder of the thesis. In Section I we examined critically the
existing literature of cammnity power studies. Our criticisms led us
to try to cambine the empirical focus of pluralist, elitist and
neo-elitist work with the structural concerns of the Marxist approach,
but without losing stress on pressures for change in these structures.
To do this we introduced the concept of the context of local political
decision making in order to capture same of the structural forces
acting on the local authority and to identify same of the major
pressures for change due to the conflicts they triggered off.
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In Section II we broke down this context into its camponent
parts. Firstly we outlined the econaomic constraints which could
operate on the local authority - the econamic base of the locality
and the local govermment finance system. Within these constraints,
the local authority does have roam for manoceuvre. The local
authority's land holdings provides it with meansrof pramoting initiatives
with regard to development. Another important area of discretion is
the local authority's ability to finance its own development.

Secondly, we outlined the political constraints which would
impinge upon the local authority - its relations with central govemment,
the county ocouncil and the local electorate. Within this triangle of
constraints, the local authority can manipulate these relationships
through its use of "management tactics" in order to pursue its own

proposals.

Section III distinguished between the econamic and political
roles of local authorities. The following four chapters will
analyse city centre redevelopment in Canterbury from 1940 to 1979
by using the theoretical framework presented in this chapter. These
chapters will highlight the pressures for change underlying centre

city redevelopment in Canterbury.




- 154 -

CHAPTER S IX

THE COMMERCIAL BASE OF CENTRAL CANTERBURY

In Chapters 6, 7 and 8, we shall present a description
of the economic and political situation facing Canterbury
City Council. These will fill in the context in which
Canterbury City Council took its decisions to develop the

Rosemary Lane and Marlowe sites. As we have indicated in
Chapter 5, these elements of the context help explain
Council policy since they acted as constraints on the

Council's freedom of action.

In the present chapter, we will discuss the economic
character of Canterbury. First we outline the growth of
Canterbury as a major sub-regional commercial and administrative
centre. Then we examine some of the by-products of this
commercial role: conflict between economic activities,
traffic congestion and access problems, high building and
land rents, and conflict between economic activities and

the medieval infrastructure.

I. Canterbury as a Commercial and Administrative Centre

Canterbury was a shopping centre before VWorld
War II and since then it has grown into a major service
centre. Canterbury is now the sub-regional shopping centre
of East Kent; it is the administrative centre of Canterbury
District Council; it is an office centre as a result of the
office development that occurred in the early 1970s;it is
an ecclesiastical centre because of the Cathedral; it is an
educational centre with a University, several colleges

and public schools located within a 2 mile radius of the

city centre; and it is a tourist centre because of the
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attraction of its medieval infrastructure and the Cathedral.
The city centre is a focal point for these activities.
"Canterbury is a classical market town," stated the City
Architect, "and prosperity depends on people coming into
the city. Canterbury is a sub-regional centre for tourism,
shopping, administration and ecclesiastical activities."

(P. Jackson 1)

As a commercial centre, Canterbury serves three main
functions. Firstly, it is the dominant shopping centre in
East Kent for special purpose shopping which entails
selling goods of a comparison and durable nature. Secondly,
it is a sub-regional centre for a smaller area that provides
for shopping trips involving more frequent durable
expenditure. Finally, it is a district centre for weekly
shopping trips for residents in the immediate surrounding
area. The following Table illustrates the breakdown of

these functions.

TABLE 5 - THE DISTRIBUTION OF SHOPPING FUNCTIONS IN CANTERBURY

Special purpose shopping 516,000 persons
Sub-regional shopping 167,000 persons
District shopping 66,500 persons
Local shopping 1,4150 persons

Note: The figure for local shopping includes those persons
resident within the central area of Canterbury.
(Canterbury City Council 1981)

The City Council wanted to maintain Canterbury's
position in the shopping hierarchy of the County despite
resources being invested elsewhere (see Table 6). In East
Kent, the other towns that could se seen as providing
competition to Canterbury are as follows:
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1. Ashford
Herne Bay and Whitstable

Margate and Ramsgate

Each town will be discussed in relation to its commercial

activities.
1. Ashford

During the 1970s, Ashford expanded following commercial
and industrial development (see Table 6). Its residential
base grew between 1959 and 1977 due to an overspill agreement
with the Greater London Council (1959 Town Development Act
Agreement though in 1977 the Greater London COuncil decided
not to renew the agreement). At present, it has a catchment
area of 81,000 persons. (Kent County Council 1975) It
is a sub-regional employment and service centre whose
catchment is extensive, but relatively small in population
terms. Ashford was the only town in East Kent to be
designated as a growth point in the Kent Structure Plan.

In this Plan, Kent County Council wanted to encourage

more industry, shopping and office activities.

2. Herne Bay and Whitstable

Herne Bay and Whitstable are largely local shopping
and service centres in addition to their resort and
residential function. In terms of the Kent Structure
Plan, Ashford was to gain priority over these towns in
the attraction of industry. As one can see from Table 6,

they have small catchment areas.

3. Margate and Ramsgate

Margate and Ramsgate are the largest of the coastal

towns whose resort function has been reduced in importance.




TABLE 6 - TRADE ESTIMATES FOR TOWNSIN EAST KENT

(£ at 1971 prices, 1960 = 100)
Canterbury
YEAR FOOD & CONV, NON-FOOD SHOP. TOTAL
1961 5,366,000 10,703,000 16,069,000
1971 6,085,000 17,075,000 23,160,000
1981 7,318,000 30,342,000 37,660,000
Ashford
YEAR FOOD & CONV, NON-FOOD SHOP. TOTAL
1961 3,362,000 3,938,000 7,300,000
1971 3,846,000 5,434,000 9,280,000
1981 4,496,000 7,798,000 11,795,000
Herne Bay
YEAR FOOD & CONV. NON-FOOD SHOP. TOTAL
1961 2,513,000 1,980,000 4,493,000
1971 3,454,000 2,970,000 6,424,000
1981 4,562,000 4,434,000 8,996,000
Whitstable
YEAR FOOD & CONV. NON-FOOD SHOP. TOTAL
1961 2,052,000 1,392,000 3,444,000
1971 3,099,000 2,560,000 5,455,000
1981 4,660,000 3,626,000 8,286,000
Margate
YEAR FOOD & CONV, NON-FOOD SHOP. TOTAL
1961 3,862,000 4,770,000 8,632,000
1971 6,109,000 6,548,000 12,657,000
1981 9,276,000 9,712,000 18,988,000

INDEX
100
144
234

INDEX
100
127
161

INDEX
100
145
202

INDEX
100
158
220

INDEX
100
146
220
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TABLE 6 - TRADE ESTIMATES FOR TOWNS IN EAST KENT (Cont.)

Ramsgate

YEAR FOOD & CONV., NON-FOOD SHOP. TOTAL INDEX
1961 4,173,000 3,990,000 8,163,000 100
1971 5,653,000 4,977,000 10,630,000 130
1981 7,651,000 6,648,000 14,299,000 175

(Kent County Council 1975)

There has been a relatively recent diversification in
economic activity, but employment growth prospects are
poor. The retirment function remains quite strong.

The Kent Structure Plan wanted to encourage an increase
in shopping floorspace with particular regard to the
comparison goods trade.

Table 6 illustrates Canterbury's role as the sub-
regional centre for special purpose shopping East Kent.
Canterbury has the highest volume of trading - over four
times greater than that of the smallest, Whitstable, and
nearly twice as great as that of the largest, Margate.

With regard to the rate of growth we can see that in the
years from 1961 to 1971, Canterbury grew at approximately
the same rate as Herne Bay, Whitstable and Margate. Only
Ashford and Ramsgate had slower growth rates. However,

in the years from 1971 to 1981, Canterbury's growth was
expected to "explode'" according to the 1981 estimates in
comparison to the other towns in East Kent. The difference
in growth rate between Canterbury on the one hand and
Ashford and Ramsgate on the other was particularly marked.
These figures highlight the main trend in the period which
was that the coastal towns lost trade relative to Canterbury.
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In the Kent Structure Plan, it was agreed that Ashford
had the capacity to absorb more shop and office growth,
whereas at Canterbury, there were severe limitations
because of the character and scale of the built environment.
The County Planning Officer explained, "A critical
decision for Canterbury is to restrain growth in favour
of conservation, with Ashford boosted for commercial

development." (H. Deakin 1)

Kent County Council wanted to encourage shopping
development in other East Kent towns in locations that
were capable of acting as counter-magnets to Canterbury

for the comparison goods trade. As the Chief Executive

of the City Council understood Kent County Council's
policy:

"The whole emphasis is on restraint and restraint

of course does not mean modest growth but may

mean moving backwards. The thinking behind the
restraint policy is the need to preserve Canterbury
and allow the growth of other Kent towns. It

is said that by holding back a buoyant area

such as Canterbury, it would help other towns

which would be good for Kent as a whole." (C. Gay 1)

I1. The Commercial Development of Canterbury from 1940 to 1967

Canterbury's main shopping area (in the south eastern
quadrant of the city) was severely damaged in the June
1942 blitz. The main bulk of rebuilding on war damaged
sites occurred in the 1950s, with further rebuilding in
the 1960s and proportionately less in the 1970s. At the
time of this writing, not all the war damaged sites have
been redeveloped, the Marlowe and Rosemary Lane sites

being the notable exceptions.
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In the debate about tuz replanning of Canterbury that
followed the 1942 blitz, there was no disagreement about
the use of central land for shopping activities. But
conflict did occur over hc central area land should be
planned to accommodate shopping activities. There was
conflict over the retention of Canterbury's historic
character such as the narrow lanes, small buildings and
the building of twentieth century infrastructure such as
wide streets, large buildings and broad vistas. This
historic fabric was seen as an impediment to the efficient
operation of commercial activities, It was thought to
hamper access to the central area and limit the construction
of large buildings.

A pressure group was formed in 1945 calling itself
the Canterbury Civic Defense Association (CCDA). This
group was particularly opposed to the compulsory purchase
of central land by the City Council. In the early 1950s,
the group concentrated on the preservation of the medieval
character of Canterbury, which in their opinion, consisted
of the small, narrow lanes and historic buildings.

This interest in retaining Canterbury's historic
setting was the manifestation of the budding of conservation
interests. This concern contributed to the "fossilisation"
of the built environment., This term refers to the process
by which the physical structures (and infrastructure in
general) changes more slowly than the types of activities
that are housed in them. Thus, the built environment can

constrain the types and location of future activities.

The 1945 draft Canterbury Plan (the Holden-Enderby
Plan) concentrated the shopping area at the south eastern
quadrant of central Canterbury. (See Appendix B.) The
Plan stated that heavy industry would be encouraged to
move to an industrial estate at Broad Oak, although some

light industry would remain in Northgate.
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This same Plan assumed that through and local traffic
would be catered for (by the construction of inner and
outer ring roads) prior to any rebuilding. Drastic
proposals were also made in the draft Canterbury Plan
with regard to traffic flow in the city centre: a parallel
road to the existing shopping street in the centre of
Canterbury and a new civic way (80 ft. dual carriageway)

linking the newly planned civic centre to Burgate.

However, events did not happen in that order. The rebuilding
happened first which had the effect of cumulatively and
progressively generating traffic congestion within the
central area. Very little money was spent on roads in
comparison to what was spent on rebuilding. The little

that was spent on roads was used for road widening.

The infrastructure of the blitzed central area was
based on twentieth century design. Roads were to be
widened or relocated; temporary and permanent car parks
were provided and service areas were located at the rear
of shops. The access factor was emphasised. The central
area of Canterbury was planned to encourage access to the
shopping area, not only from the consumer's point of view,

but also from the shopkeeper's point of view.

The 1945 draft Canterbury Plan (Holden-Enderby Plan)
also stated that the central area of Canterbury (approximately
seventy-five acres) would be subject to compulsory purchése
by the City Council for the eventual comprehensive
redevelopment of this area. Compulsory purchase was
considered by the City Council to be a 'satisfactory and
expeditious manner" of comprehensive redevelopment.
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The question of compulsory purchase became a local
political issue. The local traders and a great majority
of residents were against compulsory purchase on the
following grounds: it was unjust to those traders who
had lost their premises in the blitz; it was too
costly; and the cost would be borne by the ratepayers.

Between 1945 and 1949, the City Council presented
several different versions of the 1945 Holden-Enderby Plan
for Canterbury. The main changes were in the location and
types of roads and in the amount of land for compulsory
purchase. (At one stage, there was no provision for
compulsory purchase at all.) The final Plan that was
sent to the Minister of Town and Country Planning for
approval was a modification of the original Holden-Enderby
Plan. It had reduced the amount of land for compulsory
purchase. 1In 1950, the Minister of Town and Country
Planning approved the compulsory purchase of approximately
eleven acres by the City Council in the central area.

The compulsory purchase of central area land in
Canterbury by the City Council had several important and
far-reaching ramifications that were unintended:

1. The composition of local capital changed from the
small, local family businesses to a majority of
multiples of national firms. The local trader
could not afford the higher levels of ground rent
and rates after redevelopment because his compensation
was based on 60% over 1939 site values (which was
well below current market value at that time).

2. The local authority as landowner through compulsory
purchase brought together the commercial fractions
of capital (especially those that were nationally
based) and gave them a convergent interest. This
had the effect of restructuring market forces and
increasing the situational advantages to commercial

capital for the use of central area land.
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3. Shopping activities became concentrated at the
St. George's area of the town at the expense of
the Westgate area. (See Appendix B.) The
differences in the type of shopping within the
central area became emphasised. These differences
became exacerbated in 1956 with the relocation of
the bus station from the Westgate area to the
St. George's area. A year later the Westgate
traders (who were in the main still local and
private) complained that the relocation of the
bus station had a detrimental effect on their
trade. In 1960 the Canterbury Society took the
initiative in proposing a rehabilitation scheme

for the Westgate area.

The bulk of the rebuilding of central Canterbury
occurred from 1951 to 1957. By 1955, eighteen shops,
offices, and a newspaper office were completed and work was
in progress on another eighteen shops, two banks, a new
bus station, and a church. Schemes for another twenty
shops, a department store, insurance offices, and public
house had already been agreed. A new bus station at St.
George's Place improved access to this part of CGanterbury.
It became apparent by 1957 that the St. George's Street
area had become the busiest trading area in Canterbury's
history. Business activity was being concentrated in
this newly built area.

By the late 1950s traffic congestion was defined as
a '"problem" by the traders and residents alike and became
a local political issue. The traders perceived the
construction of new roads and more car parks as the solution
to the traffic problem. In this way, it was thought that
traffic (as one of the negative effects generated by the
increasing concentration of commercial activities on central
land) would be minimised, but in reality, this had the

effect of exacerbating traffic congestion and concentration.
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Some of the local residents saw the construction of
new roads as damaging to the remaining medieval fabric.
Conservation interests were advocating its retention.

The Canterbury Preservation Society was formed in 1952
and eventually became known as the Canterbury Society.
Its main aim was to ensure that new development would
not conflict with the old and it opposed the demolition of

listed buildings and new road schemes.

The City Council tried to obtain financial approval
from the Minister of Transport for the construction of
the A2 diversion and the inner ring road. It was
unsuccessful in its attempts. The road programme had
suffered most severely in the cutbacks in government
spending because of the national economic crisis at the

time.

The pace of redevelopment was comparatively slower
in the 1960s and the traffic problem began to take priority.
The inner ring road the A2 diversion were finally built
after a fifteen to twenty year delay since they were
originally planned.

More shops were constructed in the Longmarket area
of Canterbury in 1960, although the total pace of rebuilding
had decreased. The annual retail turnover for Canterbury
in 1951 was £5,005,000. In 1961 this amount had increased
absolutely as well as in comparison with the other towns
in East Kent. (See Table 6.) The number of tourists had
greatly increased according to the City Entertainments and
Publicity Officer's report on tourism. The report stated
that the influx of tourists had brought prosperity to
Canterbury and that the main beneficiaries were the shops,
hotels and restaurant businesses. By 1961 the Council
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maintained that provision must be made for the parking of
4,000 more cars and one possible solution of this problem
was a multi-storey car park. At that time, there were
1350 car parking spaces in Canterbury and Canterbury had
more car parking spaces for its size than any other town
in East Kent. The Council decided on a car parking policy
(see Appendix B November 1961) that would have the effect
of increasing traffic to and in the central area of
Canterbury. A start had been made on the A2 diversion in

1962. This was the first part of the inner ring road.

More rebuilding was being planned by the City Council
in consultation with Property Investments Consolidation
Limited in relation to the Whitefriars site. This was a
central site and the main use for the site was commercial.
The second five year review of the Canterbury Development
Plan was submitted to the Minister in 1965. The review
reinforced the central concentration of commercial
activities. In the review, the Whitefriars development
was seen to be the most important development in the
immediate future. Commercial redevelopment took priority
over the road capital works programme. The review stated
there was to be no large scale expansion of industry,
although the WIncheap Industrial Estate would be allocated
for light industry and warehousing. The major highway
proposals remained unaltered in the review, However,
there was an important addition to the review: provision
was made for four multi-storey car parks at "principal

points of entry into the city".

During this period of commercial redevelopment in
Canterbury, the following trends emerged. Firstly, there
were the unintended effects of compulsory purchase by

Canterbury City Council in the late 1940s. The main effect

was the encouragement of multiple stores (branches of national

firms)at the expense of local firms. Secondly, because
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the bulk of the redevelopment of Canterbury occurred
during this period, a polarisation of shopping activities

became apparent. Shopping activities became more concentrated

in the St. George's area (south eastern quadrant of the
city) at the expense of the Westgate area (north western
quadrant). Central locations of commercial activities
afforded the greatest advantages in terms of points of
greatest access and the interdependence of different
types of commercial activities. Thirdly, the increase

in vehicular traffic and the delay in road building led
to access problems. Traffic congestion and lack of access
can be seen as among the negative factors that arise from
the cumulative concentration of commercial activities.
Finally, the solutions to these access problems were
generally agreed amongst all sectors of the community -
ie traders, residents and councillors. Very limited
political interest was shown with regard to their impact

on the environment.

III. The Commercial Development of Canterbury from 1967 to 1979

In 1967 the City Council decided to build a multi-storey

car park on the Gravel Walk site. The implementation of
this decision was subject to Ministerial approval because
the City Council needed loan sanction to borrow money for
this capital project. The proposal for the multi-storey
car park became a controversial local political issue,.
Some residents were against the location of a multi-storey
car park in the central area of Canterbury because of the
extra traffic it would generate and the detrimental effect
this would have on the medieval character of the city.

The Civic Action Group was formed in February 1968 to
oppose this proposal. The traders wanted more car parking

spaces in the centre of Canterbury to facilitate consumer




- 167 -

access to the centrally located sites. The Minister of
Housing and Local Government approved the controversial
plans for the multi-storey car park in 1968 and limited

its height to only four storeys. (The original proposal
was for six storeys.) The Council felt a multi-storey

car park would control and contain car parking within

the city centre. The Council had plans for commercial
redevelopment on all its surface car parking in the central

area.

The Minister of Transport in 1968 approved a grant
for the second stage of the ring road from Wincheap Green
to Burgate. It was to be a dual carriageway with several
roundabouts. The second five year review of the Development
Plan was gpproved by the Minister of Housing and Local
Government in 1969, but the Minister had deleted the plans
for the parallel relief road in the centre of Canterbury.
It was thought that the inner ring road would remove all

but the essential traffic from the city centre.

The Buchanan Report was published in 1970 and was
seen as trying to solve this '"problem" of access. The
Report recommended a system of loop roads in and out of
the city centre, an updated ring road concept, the provision
of multi-storey car parks on the loop-ring road system, and
the pedestrianisation of central streets. The problem of
access was finally given formal recognition by the Buchanan
Report. Public debate ensued over the question of 'Access
for whom" - residents, out-of-town shoppers, tourists,

pedestrians, motorists, etc.
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The City Council tried to implement some of the Report's
proposals but had limited success. In April 1970,
it introduced an experimental one-way system in Canterbury's
central area. Partial pedestrianisation of several small
medieval streets in central Canterbury occurred in 1971.
Ring road extension plans for St. Dunstans/Northgate
areas were introduced in 1973 but were partially shelved
a few months later because of public opposition. Plans
for a multi-storey car park at Stour Street (Rosemary
Lane) and Longport were discussed in different Council
Reports and proposals from 1972 onwards, but none were
built.

The ''problem'" of access remained. The attempts by
the City Council to solve this problem were rather limited.
As the Secretary of the Canterbury Chamber of Trade said,
"We've got to have car parking. It is essential to keep
Canterbury alive for the traders. There is no other
alternative other than to have a multi-storey car park."
(K. Waller 1) The Chairman of the Canterbury Society
felt that '"Canterbury is getting to the saturation point
on the roads. The local traffic is the real problem."
(K. Pinnock 1) Even where the attempts were successful,
they had the effect of further increasing the central
concentration of commercial activities because the relative

ease of access encouraged more movement to the city centre.

During the 1970s, more commercial redevelopment
occurred in the form of offices and shops. At this time,
the Stour Street area had become attractive to developers
for office development. Between 1971 and 1974, nine new
office blocks had been built in Canterbury. As of July
1974, twelve valid town planning permissions for office

development had not yet been used. Of those twelve,
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seven were in the city centre and five of those were in
the Stour Street and Beer Cart Lane area. There were
also eight outstanding permissions for changes of use
to office development (mostly from residential uses).
(See Appendix A for a map illustrating land use in

Canterbury.)

Two other sites outside the central area had been
earmarked for office development in the late 1970s.
However, they were refused by the Environment Secretary
after public inquiries had been held. One application
was for an office block at the corner of St, George's
Place and Lower Chantry Lane which would have had
approximately 68,000 square feet of office space. The
City Council owned 35% of the land. The public inquiry
was held in July 1976. In December 1976, the Environment
Secretary refused permission for the office block on the
grounds that the property company had gone into liquidation,
the office block was badly located, and that it was out of

character with the surroundings.1

1Commenting on the Inspector's decision, the Chairman of the
Northgate Association said, "It is excellent that an independent
inspector comes to the same conclusion as that voiced by the
local people. It proves we are not trying for the moon or
talking nonsense, but ordinary commonsense about planning in
Canterbury. The result of this inquiry also shows how essential
it is that a major planning issue of local controversy should

be decided by an independent Environment Department inspector.
It shows that this is the only way Canterbury will get the

right answer on the Rosemary Lane car park scheme.'" (C. Simpson 1)
The Chairman of the Oaten Hill and District Society added,
"Without trying to sound pompous,this was a victory for
democracy. Many residents from the area went to the inquiry
every day. The opinion of the inspector tallies very much

with the opinions we were putting forward and it is gratifying
that the points we were making have been noted so fully by

him in his decision." (P. Williams 1) The Environment
Secretary's report on the inspector's findings states that ''the
Secretary of State agrees that if left on its own, the office
block, the subject of the present application would be badly
located and out of character with its surroundings. For these
reasons, he thinks his proper course must be to accept the
inspector's recommendations and refuse planning permission."
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The other application was for a four storey office
block and car park on Rheims Way. A public inquiry was
held in March 1979 and the application was refused in
June 1979 by the Environment Secretary on the grounds of
the need for conservation and town planning restrictions.

In his report, the Inspector said:

"The traffic and environmental conditions are such
that planning permission would not be given for
this substantial office development. This zoning,
however is overlaid by the Kent Structure Plan
policies and while it might be possible to design
an office building for this site which would not
detract from the appearance and setting of the
conservation area, the larger the floor area
permitted, the greater the bulk of that building
and the more difficult it would be to secure a
sympathetic development." (Kentish Gazette 1.6.79)

As for the increase of further shopping development,
the City Council played a key role. The City Council
felt it was important to retain Canterbury's position as
the "premier shopping centre of East Kent" for the prosperity
of the city. Since the re-organisation of local government
in 1974, Canterbury District Council had made the redevelopment
of some of its centrally owned land (such as the Marlowe,
Watling Street, and Rosemary Lane sites) one of its main

priorities. The Council Leader maintained:

"Our policies, which were clearly stated in May 1973
and repeated again in 1976, include the development
of the Marlowe and Watling Street sites as well as
the other wartime bomb scars which have been
ignored for 30 years.'" (A. Porter 1)

The City Council's Jjustification for further commercial
development was that more income was needed in Canterbury.
The City Council wanted commercial growth in the city to

continue. The Chairman of the Estates Committee felt that
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"Canterbury could take Jar more shopping space than the
existing car parks could provide and still be viable,.

The two are complementary and not in opposition." (J. Wilkins 1)
The interdependence of “hese commercial activities

generated situational advantages. This had the effect of
encouraging the further centralisation and concentration

of commercial activities.

Another application for office and shopping development
at Station Road East had been considered by the City
Council. The design also included on-the-spot car
parking. The City Council's Town Planning Committee
gave outline planning permission for the proposal in
December 1979. However, the application had to be referred
to Kent County Council on traffic management grounds.

Later in the month, Kent County Council refused permission
for the development because of the extent of the traffic
flow from the Wincheap to the Riding Gate roundabout.

In his report, the County Surveyor said:

"I am strongly opposed to this application. Canterbury
is an area of development restraint where further
office development is to be strictly limited and where
there is a presumption in any event against speculative
offices. There is already a substantial commitment
for other office development in Canterbury much of it
yet to be built and a strong possibility that existing
offices in the city centre will be vacated soon and
therefore also available tomeet demand. The area
is ripe for redevelopment which would enhance the
approach to the city from the railway station. But
other possibilities need to be explored in the District
Plan context compatible with the traffic problem
of the Wincheap roundabout." (Kentish Gazette 28.12.79)

Commercial growth outside the city centre tried to
compensate for the relatively low number of central sites
in relation to their demand. Commercial development
occurred on the Wincheap Industrial Estate and Broad Oak
Trading Estate. The Key Markets superstore opened on
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Sturry Road in November 1979, Outline planning permission
was granted for a Sainsbury's supermarket in Northgate.
These out-of-town sites were more accessible than central

sites and provided on-the-spot car parking facilities.

IV. Retention of the Medieval Infrastructure

The retention of the medieval infrastructure was
another factor that helped to constrain the pressures
for growth in central Canterbury. As we shall see, the
City Council did not really have a conservation policy per
se, but there was a growing need for one (due to the
central concentration of commercial activities).

The role of the medieval fabric can be analysed
at two levels, Firstly, I will analyse the growth of
popular interest and concern for this environment which
led to it becoming a local political issue. Secondly,
I will investigate how this interest and concern was
reflected in City Council policy.

1. Growth in Concern for the Medieval Environment

During the 1970s, numerous amenity groups formed
in Canterbury for the specific purpose of looking after
Canterbury's historic character. Apart from the Canterbury
Society, the Civic Action Group and the Stour Valley
Society, these consisted of: St, Mildred's and St. Margaret's
Area Conservation Society, Canterbury Planning Action Group,
Black Griffin Lane Residents' Association, Blackfriars
Association, Oaten Hill and District Society, North Lane
Area Group, Northgate Association, Whitehall Action Group,
Action for Rosemary Lane and Canterbury Cares. They all
had one common aim: the preservation of some part of

Canterbury's medieval fabric. The degree of preservation
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was a matter of dispute, but they opposed plans that involved
the demolition of buildings or any alterations to the

historic character of Canterbury.2

The formation of these groups indicated a growing
awareness of concern for the environment and also helped
to stimulate more interest in this question. Their
comments on town planning issues helped to make conservation
in Canterbury a local political issue. As the Chairman
of the Planning Committee of the Canterbury Planning Action
Group put it, '"The Group brought office development to
the attention of the people of Canterbury. It (the Group)
is concerned with halting the idea of the proliferation
of large scale buildings." (L. Gage 1) And the Chairman
of the Northgate Association maintained that '"'the Rosemary
Lane proposal seems to be a political issue now due to
the business of priorities - whether you put people in
houses first or make car parks." (C. Simpson 2) Conservation
became a matter of public debate. This brings us to the
question which is how this growing interest in Canterbury's
historic character was reflected in the City Council's

policy.

zAs the Chairman of the Canterbury Society stated: "The
Canterbury Society grew out of a society largely interested
in conserving old buildings. It gradually extended its
interests so it had gone into the whole field of planning
especially with regard to roads. We realise that planning
is not just a matter of having good architecture and
preserving old buildings and preserving the appearance
of a place." (K. Pinnock 2). The planning representative
of the Oaten Hill and District Society maintained: 'The
prime consideration is the preservation of the historic
character of Canterbury." (J. Brown 1)
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2. Canterbury City Council's Conservation Policy

It is necessary to make a distinction when analysing
the City Council's conservation policy between the City

Council's rhetoric and its actions.

The various Reports authorised by the City Council
in the 1970s on conservation matters are the best examples
of City Council rhetoric and can be seen as responses
to the growing public interest in these matters. The
Buchanan Report (1970) advocated the preservation of
the "tightly knit character of the central area'". It
maintained this could be accomplished by the pedestrianisation
of the city centre and the controlling of traffic outside
the city centre. Neither of these recommendations have
been implemented by the City Council (as of 1980).

In October 1972 a report on the Stour Street area
was published by the City Architect. The Report planned
to make the area the quiet residential district it had
once been. The Report recommended that since there was
a high percentage of listed buildings in the area, it was
the Council's statutory duty ''to preserve and enhance the
area's character and appearance' under the 1967 Civic
Amenities Act and the 1976 Town and Country Planning Act.
The Report was encouraging to conservationists. However,
the realities were otherwise. Between 1971 and 1974 the
greatest concentration of office development in Canterbury
occurred in this quadrant of the city and it was to become
the location of the Rosemary Lane multi-storey car park.

In 1974 an Office Development Report was prepared
by the City Architect which stated that no new offices
should be allowed in the city centre. However, there

were two main exceptions:
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1. the change of use or extension to existing
office buildings

2, office use of banks, building societies,
estate agents, or any other use generally
considered compatible with the character

of the central area.

The Report also listed a set of design criteria for
new development in the city centre,.

These exceptions minimised the potential impact
of the Report since they included most of the types of
development preferred in the area. Also, at that time
in central Canterbury, there were very few potential
sites left for office development. There was some scope
for office development outside the city walls, but
a property slump had occurred in 1973-4 which reduced
the amount of capital available for development.

The consultative draft of the Conservation Study
was completed by the City Architect's Department in
December 1978. Some of its major recommendations were:
to build on the majority of the city's central car parks,
the pedestrianisation of many of Canterbury's streets,
and the location of major car parks outside the city
walls to preserve the central area. The amenity societies
had nothing but praise for the Study and agreed conservation
must be the prime consideration for Canterbury. This
Study has not been given official status by the City
Council (as of 1980).
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During the 1970s, the situation in Canterbury was the
following: The advantages of central locatiors of commercial
activities had reached their threshold limit and were
becoming disadvantages - ie traffic congestion and high
rents and land values which resulted in the loss of
residential floorspace. Peripheral development became
more attractive and as we have seen, marked a new phase of
commercial development in Canterbury. The City Council
was at first against the development of out-of-town sites
but revised its opinion in 1979. There was a rise in
concern about the medieval fabric of Canterbury as
evidenced by the growth in amenity societies in the early
1970s. The express aim of these societies was the
preservation of Canterbury's historic character. It led
to the collapse of the general support for central
commercial development/more roads/ more car parks/more
commercial development which had prevailed in the 1980s
and 1960s.

V. Conclusion

The aim of this chapter has been to help set the
context in which Canterbury City Council's proposals for
the development of the Rosemary Lane and Marlowe sites
were formulated. We have shown that a consistent aim of
Council policy since the war has been to maintain Canterbury's
role as the major commercial centre in East Kent. This
policy involved the Council in initiating or supporting
a variety of development schemes and accompanying road
and traffic improvements. These developments were
concentrated in the centre of Canterbury, and led to a
polarisation between high and low status shops in the
St. George's Street and Westgate areas of the city centre.
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Initially these developments were made with broad
popular support - or at least without significant
political opposition, However, in the late 1960s this
consensus broke down and the later attempts to promote
commercial development were made in the force of considerable
opposition., Until 1979 new commercial development was
concentrated in the centre of Canterbury, but in that
year, peripheral development was allowed for the first
time. This policy reversal can be seen as a reflection
of the strength of political feeling over central area
redevelopment, as well as the economic attractions of
out-of-town areas. The changing relations between the
City Council, Kent County Council, central government,
and the local electorate are the main themes of the next
two chapters which describe the other aspects of the

context of the Rosemary Lane and Marlowe site proposals.
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CHAPTER S EVEN

THE GOVERNMENTAL CONTEXT

The second main feature of the context in which
Canterbury City Council went ahead with the plans to
build the Rosemary Lane car park and Marlowe development
is the local and central government structure within which
the Council operates. This structure - central government
and Kent County Council, the higher tier of local government -
placed considerable constraints on the freedom of Canterbury
City Council to direct the commercial development of the

city centre as it wanted.

These constraints take a variety of forms. The main
cases of concern to us are statutory constraints particularly
in the town planning and transport spheres and financial

constraints.

In Chapter Three we discussed in detail the general

statutory constraints in the planning sphere. We described:

1. the increase in the legislative scope of town
planning since the beginning of the twentieth
century

2. tle increase in central government's control of
town planning and financial controls since the
second World War

3. the discretionary nature of town planning powers
which are fundamentally negative

4, the re-organisation in the structure of the
Department of the Environment (1970) and local
government (1974).

5. the role of town planning with respect to each

level of government.
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In the present Chapter we illustrate how these constraints
operated in the specific case of Canterbury. We shall look
particularly at conflicts before the Rosemary Lane and
Marlowe cases between Kent County Council and Canterbury
City Council which reveal the nature of the constraints

imposed on Canterbury City Council.

Before doing this it is worth noting the particular
historical origin of Canterbury District Council which is
a factor affecting its relations with Kent County Council.
From 1234 to 1974 Canterbury had been a self-governing
unit. King Edward IV had granted Canterbury county
status in 1461: '"one whole county . . . by itself corporate
distinct and utterly separate from the county of Kent for
eternity." The Charter of 1461 had confirmed Canterbury
as a self-governing unit since 1234. This meant that
Canterbury had the status of a county borough until 1974.
The City Council was very proud of this tradition and
strongly resisted any attempt to change it. The spirit of
autonomy continued after local government re-organisation
as we shall see in respect of the conflict between the
City Council and Kent County Council over the Kent Structure
Plan.

The consequence of the 1974 re-organisation therefore
was that Canterbury City Council lost its county borough
status and simply became a district council on a par with
other councils which had a less illustrious past. This
was seen as demotion by the Canterbury councillors and
from Kent County Council's point of view, the task was to
accustom Canterbury City Council to its new lower status.
The change was particularly important in the town planning
sphere because the loss of county borough status reduced
Canterbury District Council's town planning powers with
regard to the Kent Structure Plan and the future redevelopment

of Canterbury.
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We now examine five cases prior to the two developments
which provide the focus of the thesis in order to illustrate
the character of the relations between Kent County Council
and Canterbury District Council which are such an important

element of the context for Canterbury's plans:

I. the Canterbury Development Plan with particular
reference to the question of compulsory purchase
II. conflict over money for roads and traffic control
III. the multi-storey car park in Gravel Walk
IV. the Kent Structure Plan
V. the further commercial redevelopment of Canterbury.

I. The Canterbury Development Plan

We shall start by examining the Canterbury Development
Plan which will illustrate the conflict over the question
of compulsory purchase between the City Council and the
Ministry of Town and Country Planning. The June 1942
bombing raid on Canterbury had obliterated the south
eastern quadrant of the City. Those who lost their
premises were mainly shopkeepers who were keen to rebuild
on their own land. Although there had not been a local
election since 1938, the shopkeepers were hopeful that
the City Council would support them in their rebuilding

programme.

In 1945 the draft Canterbury Plan (Holden-Enderby Plan)
was completed. Provision was made in the Plan for the
compulsory purchase of seventy-five acres under Section one
of the 1944 Town and Country Planning Act. The City Council
favoured compulsory purchase as the means for redeveloping
Canterbury. In March 1945 the Plan was sent to the Minister

(on an unofficial basis) for his general comments.




- 181 -

The Minister of Town and Country Planning replied in
September of that year and gave his general approval of

the Plan with particular reference to the parallel relief
road and compulsory purchase. He thought that the Council
should immediately submit to him a formal application

for a declaratory order of compulsory purchase to expedite
the rebuilding of Canterbury. The question of the compulsory
purchase of central area land had by then become a local
political issue in Canterbury. A local election was held
in November 1945 and voted in candidates standing on a no
compulsory purchase platform. This was the result of the
controversy over the question of compulsory purchase. The
new Council was against compulsory purchase of central area

land in the redevelopment of Canterbury.

For over two and half years (January 1946 to September
1949) the Minister put pressure on the City Council to
accept the idea of compulsory purchase of central area land.
The City Council resisted this pressure and offered several
alternatives to the Minister - eg owners would develop
their land freehold, but they would give the necessary
land for road widenings and a loop road from Kings'

Bridge to avoid the building of a parallel relief road.
The Minister disagreed with these proposals.

As any proposed scheme had to be approved by the
Minister, no progress could be made on the redevelopment
of Canterbury. The Minister threatened the City Council
by saying that if the City Council did not submit a Plan
to him soon, then under the powers granted to him by the
1947 Town and Country Planning Act, he would order Kent
County Council to prepare the Plan, The City Council was
thus faced with two alternatives:
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1. to prepare a new Plan. Opponents of this said
further delay and expense would be incurred.

2. to agree to a compromise. The Minister said he
would agree to:

a. a relief road catering for two-way
traffic and the provision of two-way
traffic on the main street

b. the reduction of the civic avenue to

sixty foot in width

only if the City Council would agree to compulsory purchase
and the parallel relief road. But compulsory purchase and
the parallel relief road were parts of the original
Holden-Enderby Plan that had suffered the strongest criticism.
Several years later, the Council was to find itself approving
parts of the Plan to which it had originally opposed. The
local electorate in Canterbury found themselves in an odd
situation. They had voted in candidates who were against
compulsory purchase only to find out that two years later
these same councillors would be voting in favour of
compulsory purchase which went against their express wishes.,
This situation alienated the local electorate from the local

political decision making and town planning processes.

In March 1949, the City Council decided to accept in
principle the Plan for the redevelopment of Canterbury
through compulsory purchase. If no alternative was
submitted by any of the Council's critics to the Council
within a month, then the City Council would proceed with
the steps for compulsory purchase. By July, the City
Council agreed to the compulsory purchase of central area
land and applied to the Minister of Town and Country

Planning for a declaratory order.
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It was then discovered by the Minister that the City
Council was premature in its application for compulsory
purchase because the application was in advance of the
City Council's submission of its Development Plan. The
1947 Town and Country Planning Act required the local
planning authority to submit a Development Plan within
five years of the appointed day of the Act, and allowed
applications for compulsory purchase only after the
Development Plan had been submitted and approved by the
Minister of Town and Country Planning.

In September 1949 however the Minister agreed to
the City Council's '"short cut" in the redevelopment of
Canterbury's central area. He stated that compulsory
purchase could proceed (pending the outcome of the public
inquiry) in advance of the submission and subsequent
approval of the Development Plan. The public inquiry
on the question of compulsory purchase of central area
land in Canterbury was held in December of that year.

The decision of the Minister of Town and Country
Planning on the compulsory purchase issue was delayed
because of a row between the City Council and the Ancient
Monuments Board over the preservation of St. George's
Tower. The City Council wanted the Tower demolished for
road widening schemes. The Ancient Monuments Board
maintained that the Tower was worthy of preservation
and the Ministry of Works would not agree to its
demolition, An agreement was reached by May 1950 and the
Tower was scheduled as an ancient monument, It would have
to be maintained by the ratepayers, but the Minister of
Works would make an initial grant to restore it to a
reasonable condition. The Minister of Town and Country

Planning then confirmed the compulsory purchase 