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PREFACE

This thesis explores a mixed and varied area of urban studies and
political science which has been largely ignored. It provides the
basis for greater research,oh both a wider scale involving a large
sample group of district authoritiés, and in the use of intensive
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ABSTRACT

s a key element in welfare policy and in envirommental planning

-

Housing
in modern Britain and as a finite commodity it has oniy a limited 1life,
To maximise this 1ife potentiai the improvement and renswal of dwelling
units is necessary, and is an important aspect of both national and local

housing policies.

Differences in attitude between these two tiers of government form a
background to discussions on residential renewal; in pérticular disputes
occur asbout the control of local aspects of policy which are also part

of a widernational policy. This study examines the differences between
local and central government approaches to renewal, and hypothesises

that the structures, processes and policies utilised by the local district
authorities do not conform to the directives, circulars and attitudes of
the central governmment. Advice is given by the central authority as if

it is applicable to 2ll local district authorities., Instead the larger
authorities with the éreatest resourées in capitai and manpower caja-
bilities often tend to ignore or adopt advice at a local level,
Alternatively because of their limited capabilities the smaller authorities
do follow the central government advice. However, the central advice,

based on evidence from this study, is often inappropriate to their needs.

Tnis study examines three key areas of interaction between local and
central government involved in their decision-mzking processes of
residential renewal; administrative structures, policy choice and develop-

ment, and public participation. These three concepts are drawn from

central government legislation and policy, and provides a conceptual frzmework
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questionnaire survey.
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From the7evidence coliected three main conclusions are epparent. First;
that the assumption that lower tier subordinate administrziive units of
government conform tc instructions from above cannot -be teken for
granted. All tne local district authoritiss do not interpret central
government advice in.the same manner, -Secondly, two distinct groups

of districts can be recognised by their size.This is developed into a
dual model typology of size based on chsaracteristics of administrative
structures, policy and participation., The third conclusion is that the
advice given by the central authority is inappropriate to the problems

of small local authorities.,



CHAPTER CNE

INTRCOUCTORY CONTEXT

Introduction

Housing is a key commodity and resource in physical, social and
economic terms. It is also a finite resource having a limited 1life
in both the physical sense Qf the structure of the dwelling, and in
a social sense based on the standards demanded by society. A4 roof
over one's head is assumed hﬁ our socieiy to be a basic necessity
of 1ife, but this minimum condition is not really satisfacto?y.
liodern society demands minimum standaxrds in design, fecilities and
densities well above this basic criterion, tandards demanded
change : dwelling units become obsolete or undesirable, or other
land uses tzke over the dominant role in previously residential areas.
This contributes to what is conceived by the mass media as part of
the 'housing problem'. As housing stock declines it becomes in

need of renewal - by redevelopment or modernisation. The preblem

is further complicated by the large numbers of homes involved, their
locations and the decisions on the best policies needed to cresate

the best resulis.

“Thich agency has the reszonsibility for taking these decisions is
also a bagic and imbortant aspect of residential renewal., 3Both
central government at a national policy level and the local district
authority involved directly on the ground see themselves as vlaying
the major role, btut the central authority has the ultimale control.

Central government is responsible for coverall naticnal policy and

expects the districts to co-operate with it to achieve these policy



objectives within the local district areas. Residential renewal
policy in both national and local terms is not solely involved in
the physical renewal of poor quality housing and/or clearance and
redevelopment, More recently it has been seen asia tool for
achieving parallel social objectives of government. These social
objectives are stressed throughout recent legislation, and must be
seen as part of both central and local govermment policy on residen-

tial renewal.

Under the 1969 Housing Act, Circular 65/69 Appendix B, paragraph 1,

it is stated:

"Local authorities are not undertaking area improvement

simply for economic reasons but also for social ones -

to benefit the conditions in which people are living who

have not been able to secure these benefits for themselwes'.
Tith the development of the 1965 Housing Act into the 1974 Housing Act
the social objectives of renewel policies were reaffirmed:

"The Secretary of State will look to Local Authorities

to consider, particularly in the context of priority

neighbourhoods, housing action areas and general improve-

ment areas, how they can extend their operations beyond

the improvement and control of the housing situation

towards the achievement of wider social objectives."

(Department of Environment Circular 13/75 para 28)
So the overall policy of residential renewal, at a general level, may
be seen as a policy involving physical, economic and social objectives,
but also restrained in its development by those same objectives, It
is currently a priority programme for government action, under a
series of collective umbrellas such as Inner Area Studies or Urban
Aid programmes, as well as Local Authority plans. TFor this reason
the research project is bound up with many similar and dissimilar

projects which are examining a complex and potentially controversial

subject area. -



Central government issues advice and instructions to the district
autherities on hov to organise and operate various aspects of their
local renewal policy to suit national policy and procedural objec-
tives., This study examines a single area of &England and how the
district authorities use, iﬁterpret or disregard this central
government advice and directives with regard to residential renewal.
The hypothesis that this project examines is, that the decision mzking
processes and structures of local district authorities do not always
lead to the implementation and processing of the policy of residen-
tial renewal as it appears to be outlined in central government
directives., The volume of government directives makes it impos-
sible to examine them all, therefore stress is made of particular
objectives based around social considerations. It appears from such
directives that there are three core elements to any discussion of
residential renewal. Both the 1969 Housing Act Circulaﬁ 65/69 para-
graph 18 and the 1974 Housing Act Circular 14/75, Memorandum C
paragraph 20 outline these key elements,
The Circular 14/75 states:

"The successful planning and execution of schemes of area

improvement depends on three main factors: the organisation

set up by a local authority to promote and administer the

project; the formulation of realistic and economic propo-

sals to form the basis for discussions; and the involvement

of owners, residents and other interested parties in the

scheme",
For this project these three elements may be translated into three
categories: organisational and administrative structures; policy choice,
development and implementation; and public participation, politics
and democracy. It is around these three areas that the hypothesis is

examined, and it is from these three key areas of study that the selected

central government directives and circulars originate.

-3 -



Historical Development of Residential Renewal Policies

The successful examination of cﬁrrent policy, adminiétrative structures
and democratic participation necessitates some basic understanding

of the historical background to current residential renewal policy

and organisation. The housing activity of many local district
authorities was, for many years into the mid 60's, dominated by the
need to clear and redevelop areas of old housing for which no other
satisfactory solution was available, despite the existence of wvoluntary
improvement grants of various types. Not unnaturally, run-down areas
not already in clearance programmes were -often assumed to be suitable
only for demolition and redevelopment in due course. Adverse blight-
ing effects of clearance and the dispersal of communities were seen

as being more than out-weighed by the benefits conferred by the
_improvement of housing conditions and standaxds. In the mid +o late
1960's, except in a few major cities, the programmes of large-scale
slum clearance drew to =z close, I% was found difficult to justify
clearance and redevelopment policies where some dwellings were fit

or owner-occupied, and general resistance to such policies increased

from many quarters. Why did this change in policy occur?

Pirst, there was a change in the emphasis on the types of housing
stock being cleared. The most delapidated dwellings with little scope
for building improvements due to their size, design and externzl lay-
out had been cleared and redeveloped so that clearance policy was
suggested for better quality late Victorian and Edwardian properties.
These latter dvellings had a far higher potential for improvement and
were of & far greater guality in size, design and external layout than
the previous types of artisan property cleared.

Secondly, after Bevan and MacMillan in the late 40's and early 50's,
public sector housing tended .to receive low political priority,

_4..



suffering frcm both government capital economies, and greenfield
development restrictions. Whereas internally the standard of
dwellings did not vary widely, the external space designs declined
from the early 1950's resulting in what might be régarded as

inferior street layouts to those of some Victorian ahd Edwardian
developments,

A further decline in pﬁblic sector housing occurred in the late 1960's
with the use of non-traditional building methods and high-rise flats.
Although high-rise flats in particular were not popuiar with the
residents, they appeared to many planners, housing administrators and
politicians as yet another "final solution" to the urban housing
problem, The necessary units of housing were built in quantitative
terms, but the external environment and the social implications of

housing were largely ignored.

Present policy may be seen as areaction against comprehensive
redevelopments and the 1960's era of high-rise developments. Since
1969 and the advent of General Improvement Areas (GIAs) under the
Housing Act, many areas of older housing has been given the promise
of a new lease of life., This particular policy is not discussed
here in much detail but it involved the declaration of specific areas
for the allocation of improvement grants for both physical dwellings
and the environment., The movement towards area rather than individual
dwellings being improved was chosen because:

"The effort and resources devoted to improvement provide

a much better return when directed to the upgrading of

whole areas - the houses and the environment., People

are more likely to find it worth their while to co-operate

and to maintain their houses after improvement; and the

remaining useful life of whole residential areas is exten-
ded by many years®, (1)



Various problems with this policy, which are discussed in chapter
five led in 1974 to the Housing Act developing concepts of housing
action areas (HAA's) and priority neighbourhoods (FN's)., These
policies strengthened the hand of authorities needing to tackle,

more effectively than hitherto, those areas of stress where progress
depended on a concentration of effort, HAMs are similar to GIA's,

but have ﬁider powers in financial and social objectives. As a broad
guide to physical factors, the condition of housing stock in HAA's

is usually poorer than that in GIA's, but not so bad as to require
early clearance. It was forseeﬁ by central government directives
that Priority Neighbourhoods would co-exist in policy with HAA and GIA
action. As a mixed policy these mechanisms of renewal policy attempt
to maximise the use of the available resources of the renewal areas.
Residents and owners are much more likely to participate in and to
contribute to, the improvement of their homes if they are assured
that their whole neighbourhood has a secure future. In fact the role
of residents and owners has changed in response to developments of
residential renewal policies, Since the early 1960's demands for
'participation' have developed in industry, housing, planning and
government in general. This is well illustrated in Circulars onlarea
improvement policy issued by central government in the late 1960's and
early 1970's (2). Damér and Hogue suggest that in the field of

residential renewal it has developed for two major reasons (3).

First, the cumbersome and inefficient nature of planning machinery in
the early 1960's, and secondly as a political movement from a repres-
entative democracy tovards a more participatory political system,

although other commentators suggest this movement is almost inperceptible.

-- 6 -



The Skeffington Repert (4) concentrated on the first point to the
exclusion of the second but, say Damér and Hague, educatéd the public
into the planners perspective on environmental matters. The report
reflects the ambiguity as to whether varticipaticn is z means to an
end, or an end in itself. The change in political emphasis was based
upon a moral/social recognition that poverty sﬁill existed despite
claims of a plamning '‘solution'. As attitudes in society and the
local community altered, so the actions of the central state were seen
to be rigid and impersonal. The community feit th£eatened by the
large scale bureaucracy of the state and thus demands for greater
community participation in politics evolved in an attempt to replace
the elitist group of poliﬁical representatives who were often seen.as

alienzted from the community.

Bearing this development of participation and community action in mind,
the need to respond to the democratic demands of the public became
imperative and consequently was incorporated into the 1969 and 1974

Ecusing Acts, 7Tith the need for flexibility as s result of public
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on local authorities were encouraged to develop policies
of co-ordinated and continuous renewal that were flexible enough +9
evoid disruption to, and indeed to enhance, the local established

communities,

One physical restreint on improvement as a housing policy is that

the house as a man-made dwelling unit has a limited life, This 'life"
is determined not only by physical standards, but by social and
economic conventions, These conventions and rules, although rather
abstract, limit the suitability and quaiity of dwellings acceptable

for human habitafion. The majority of Victoriazn working class

-7 -



dwellings which failed to reach these quality standards have been
demolished. On the other hand current renewal policy mostly deals
with d#ellings built in the late 19th and early 20th centuries which
are seen to satisfy basic Quality demands and have the potential to
be modernised. For improved dwellings the timescales of 1ife create
further problems with the quality of the local environment. Ihereas
dwellings impfoved in action areas should be fit and acceptable for
thirty years, standards change over time, This may mean that the
standard of dwellings which have been improved may be either too low
or too high for future individual and national standards developing
in the next three decades., This question has been highlighted in
studies like Norman Dennis's work on slum clearance in Sunderland (5).
He conten&s that standards imposed by "planners" were far higher than
those desired by local residents. Similar conclusions are reached in
J. Davies's study of Newcastle (6), and Alison Ravetz's overview of
the housing poor (7). Both suggest that the imposition of middle-class
values and standards - Parker Morris Report (8), recommendations - lsads
to a contradiction between the objectives of social policy and vractical
constraints, eg:

"how to provide ideal housing at the cost levels we were

willing to afford, and how to enable ordinary families to
pay for it". (9).

Central government directives on goals and objectives in national
housing policy take a loﬁg-term and macro-level, nationally orientated
outlook on housing problems. Alternatively, the local residents

within an improvementvarea, taeke & more local short-term view of policy,
based on what directly affects them now. Local authority officials
serving both parties are thus caugnt in a difficult position, and

ultimately as far as the residents are concerned may appear to ignors

-8 -



current lccal cbjectives in favour of long-term national policy.
This appearance may occur because of the timescales involved in the
bureaucratic mechanisms and control practices of government: a prob-
lem which is fundamental to decision-making where many tiers of
organisations are involved and which affects residential renewal in
particular., It is very hard for the layman in an improvement area
to understand all the complexities and constraints of government,
state intervention and general bureaucracy that underlies all improve-
ment poliéy, legislation and action; a fact that is perhaps recog-
nised by central government in their development of public participa-
tion, Timescales developed in loczl or central government may seem
fair and appropriate but to the layman who is waiting for acticn +hey
seem infinite. Despite its bureaucracy, local and central government
planning was traditionally seen as the solution to urban problems,
~ However, now it is seen only as a part of the problem (10). The
changes in local and central government relationships and the role
of government intervention, all contribute to the problem, DBut is
change, resultant from intervention perceived in the same mannsr by
government and community?
As Hampton says:

"iany of the same forces which are leading to a growth

in scele in local authority provision, education and

rising expectations for example, are leading zlso to

people being less willing to accept decisions made by

a remote bureaucracy”. (11).
A comment, it would seem, which points towards governmental intervention
for change as being a part of the urban problem. .This is_especially
apparent in relations to the public regerding timescales and standards

“

of dwellings.



Institutional Constraints and Governmental Relationships

Neither central nor local government actions, procedures and processes
can be discussed in an isolated manner as the two tiers of government
are essentially inter-related. In residential renewal at its broadest,
central government is usually represented by the Department of the
Environment (D of E) through its regional offices., In both residential
renewal processes and in government in general, we find thatvthe two
levels 'live off' each other, each dominant in specific areas with

the power balance fluctuating over time, HNeither could legitimately
claim to be able to function well independently of the other, flexi-
bility and adaptiveness being the key elements of the relationship.

As Sharp states:

“While the Ministry ordinarily leaves the initiative to

the individual authorities, it frequently exhoris authori-

ties at large to particular pclicies by manual or circular;

and sometimes urges individusl guthorities to particular’

action e.g. to push up their home building project” (12),
The Ministry maintains the dominent role, the vital key to which is
.the central government control of capital expenditure. The real
power of the central government departments is reflected in directives
where the Secretary of State has the power‘to veto local authority
proposals. However, this power is not implemented unless it is really
deemed as necessary by central govermment, The reasons for this lack
of local autonomy according to Circular 14/75 are:

"powers under section 37 of the Act (1974 Housing Act)

are intended as a safeguard, necessitated by the

implications of HAA declarations for the residents and

owners of property in the areas concerned and for the

deployment of public resources, against the possibility

of excessive, premature, or inappropriate declarations" (13).

These same powers, or safeguards apply to actiocn undertaken in Priority
= b &

Neighbourhocds and General Improvement Areas,

- 10 -



One area where the relationship between local and central governmeht
has changed is at times of political disegreement on policies., The
Ministry is becoming increasingly interventionist, perhaps as a
reflection of an overall trénd in the 'nationalisation' of local
politics, although in many cases prior intervention is based upon
promoting the national interest and national policy objectives. The
Minister directs the local authority on a particular course of
administration or policy and seeks a mandate to approve all courses

of action which it deems to be of importance. This thus creates
disequilibrium in the power relationship between the two tiers, and
may often cause resentment, fear, and further complexity in an already
complicated relationship. Bearing all these broblems in mind, head-on
clashés between local and central government are minimal., The exis-
tence.of a good working relationship is in the interests of officials
at all levels of government. The most powerful weapon in serious
clashes is the Ministry's control of the Loan Sanction, which means
that no local authority can borrow money, without the sanction of

the Minister, except by an Act of Parliament. The latest tool of
financial control by the central authority involves Housing Investment
Programmes (HIP's). Other control mechanisms used by central
government in their relations to local districts include three formal
mechanisms: the use of Circulars; Consultation powers; and Adjudica-
tory functions., These mechanisms and HIP's are discussed in more

detail in Appendix D,

As Circulars are a key element of this study, it must be pointed out
that together with advice notes and other specialist publications,
they are used to impose approved patterns of behaviour on local

authorities, This study hypothesises, however, that although the

-11 -



advice given is normative, it is not implemented in all the district
authorities in either the same manner, or to the same degree as the
central authority intended, Cullingworth (14) says that in the powex
balance, various constraints on the local authority exist. They are
'creatures of statute' restricted to specific areas of authority by
Acts of Parliament, they must act 'intra vires', this thus affects
the scope and methodo;ogy of policies., The justification of this
constraiﬁt is simply that the personal and property rights of indi-
viduals are involved, and that individuals may need protection against
the arbitrary action of publié authorities as they do against private
companies, As Cullingworth suggests:

"The fact that the local authorities are charged with

acting in the public interest (morally if not statutorily)

does not mean that they are immune from the dangers of an

over-zelous interpretation of their role or an inadequate

consideration of the rights of individuals) (15).
Ultimately, however, central government has the final weapon of control: |
the withdrawal or restriction of finance capital to implement policy.
The powers of the Minister to reduce or discontinue subsidies where
local authorities have failed to diécharge the duties imposed on them
is the major constraint on the local government 'initiative' role.

This is fundamental to policy when it is remembered that the local

authority requires approval from central government for borrowing.
q PP : 23

The latest financial tool of governmenf - HIP's - look progressive.
On'the one hand the local authorities appear fo get more automony,
whereas on the other the public sector borrowing requirements can

be centrally controlled. But, the idea is being put forward by central
government at a time when public expenditure on housing is being cut
back from a peak of £2,721lm in 1974/75 to £1,849m in 1976/77 and
£1,433m and £1,409m in 1977/78 and 1978/79 respectively (18).

Basically, the new system imposes cash limits upon local authorities

- 12 -



capital expenditure on housing, but these help to develop greater,

not less central government financial control.

Before 1974 local authorities had greater freedom to spend money

as they wanted, apart from {he housing yardsticks on new building
projects. So the greater freedom is only relative to the tightening
control ofithe last three yeérsl Local authorities still need to
argue for as much flexibility as possible within the new system if
the aim of more local autonomy is to be achieved. #hereas the
expenditure groups are cut down to three for 1978/79, the local
authorities really seek a single block allocati§n to spend as they
wish, with an even greater 'tolerance' to carry over capital from

year to year. (See Appendix D for further details).,

At present applications for housing cost yardsticks will still be
necessary, although they could be included under negotiations for
housing investmen# programme capital, But are financial yardsticks
necessary? In prinqiple it could be maintained that detailed con-
trols could and should be abolished. However, there is an alterna-
tive argument that the yardsticks involve useful financial limita-
tions, and that local authorities adhere to their own local cost
guidelines anyway. The use of loan sanctions as a policy for 1978/79
depends upon what decisions are taken on scheme control - yardsticks
and cost limits - but no simplification is expected. So the HIPis
seem rather muddled and also look as if they are giving autonomy with
one hand of central government and taking it back, possibly with
greater central restrictions, on the other., Thus they must be seen
as a restrictive control mechanism of central government., For the

future, mza2ny suggestions have been made regarding housing finance,

- 13 -



Notably the idea of Housing Policies and Programmes (HPP's), The
concept of the HPP document was put forward by Cullingworth when he
said:

"The duties of local authorities would be redefined to

- require them to produce comprehensive housing strategies.,

They would submit to central government annually a review

of their housing situations, the steps they propose to take

to meet identified problems, and the resources necessary

to enable them to do so" (17).
HPP's as a policy framework for any type of housing investment programmes
have not been sanctioned by central government, but many authorities,
notably the Greater London Council have prepared or are preparing one,
The scope of the HPP is seen as extending to all of the main housing
policies of the local authority, not just residential renewal, and
also involves housing associations and the major problems of the private
sector development (18). The question is as with that for central
government advice,. would HPP's be suitgble for all district authorities,
or are the models based too greatly on the evidence of London's
problems? This is outside the scope of this study, but HPFP's do imply

greater localised policy autonomy for the districts if applicable

throughout their varying sizes,

Conclusion

The basic hypothesis of this study is that the decision-making pro-
cesses and structures of local district authorities do not always lead
to the implementation and processing of the policy of residential
renewal as it appears to be outlined in central government directives.
This chapter has briefly examined the historical, administrative and
general background toc renewal policy, but the key to this study in

many senses is the relationship between the two tiers of government;

the demands for local autcnomy on the one hand and planned control

and direction on the other. The term 'partnership' between the two
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tiers does not appear to be appropriate. As Cullingworth says:

"This may imply rather more harmony than in reality

exists, or can be hoped to exist, but it does highlight

the fact that it is impossible to say who has 'the last

word' and that it is not always the centre which leads

while the locality 'follows.' (Indeed much of the

political pressure for housing reforms have come from

local rather than central government)". (19).
Throughout the historical eveolution of residential renewal policy,
from voluntary improvement grants and cléarance policies, to area
policies and suggestions of graduzl renewal, the balance of power
between local and central government fluctuates. The present trend
is towards greater central control based on economic policies and
réstrictions,~but even these must fit the parallel social aspects
of national renewal policy. As this relaticnship changes, if
central government'intervention increases its scope, as is suggested
by some commentators, then the bureaucratic and administrative links
and processes impinging upon local.government will automatically becomg
more complex as the amount of information input demanded increases.
For this reason demands to lessen this input occur, and are attempted
by decentralisation and delegation, whilst still retaining control
in the central state structure. The contrcl, instead of being based
upon day-to-day examination of processes and procedures of decision-
making, involves a wider strategy of overall strategic control at
both local and national levels, This is the pattern that emerges in
modern Britain as far as residential renewal poliby is concerned,
The imposition of new legal, financizl and administrative sanctions
directs locazl authorities towards specific strategies which still
allow a central assessment of performance from the higher authority,
the national state. This assumes, however, that all the local district
authorities react in the same way to central governmenti directives

. and that they 21l heve both the will, and the capacity in local resources,
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to fulfill the demands of the central authority's policy of
residential renewal; both in its 'agency' and ‘'initiative' elements.
This study hypothesises that all the district authorities do not
develop decision-making structures, procedures and processes of
residential renewal in this way, but that size is the key factor in
their interpretation. This contention is examined through the three
. key areas outlined earlier, and which form the basis of the central
governments schemes for area improvement; administrative structureé;

policy choices and developments; and public participation and democracy.
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CHAPTER TJC

RESEARCH METHODCLOGY

Introduction

The problems of research methodology in all social scientific
research are wide and véried,,based as it is on the claims that
society and its complex workings can be rationalised into limited
theories or nodels. Within a dynamic scciety that is continually
changing toth in socio-moralistic characteristics, and in its
relationship to its physical environment, the application of pure
scientific znalysis is both too simplistic and too rigid to be any-

thing but limited in its usefulness.

Traditionally the social sciences have been too limited in their
approaches to problems of society, often using singular‘and thus
limited methods of inveétigation, and falling into the trap of
ethnocentricity, comparing all societal traits with either their own

personal .examples, or those of their own society.

Attempfs are often made to develop wniversal models and theories of
various aspects of society (e.g. Urban spatial and social structures),
but too often the ideas are based on limited examples taken at
specific locations in time and space., This is an acceptable and use-
ful method of analysis, but when extended in scope and applied as a
'universal norm', it is often found to be limited outside the environ-
nent in which it was designed. It must be stressed for all socizl
scientific research that the limitations of models and theories are
great, and that although they are useful as comparative case studies
of differences in time znd space, they can rarely be used as univer-

sally applicablie in the same dimensions.
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Research lMethodologyr

7ith these general points borne in mind the research methodology of

this project has attempted zn zliernative approach to social scientific
research, 3By first defining general aims, objectives and potential
subject areas to be studied this project develdps a continuous and
broad analysis.of‘the subject: areas of housing, planning, local and
central.government. It examines the most interesting characteristics
of each inter-related field of study with regard to the specific, yef
general and fluctuating, subject area of decision-making in residentizl

renewal. This is the basic methodology employed by Glaser and Strauss (1),

called grounded theory.

In this methodological approach, a wide variety of datz input is
collected frem around the broadest part of the subject area, and then
inferences and key aspects, as seen by the researcher, are drawn from
the data. This approach when used in this project refiected the immense
subject area involved in residential renewal and local government
decision-making grocesses, var&ing from inner city ghettcos +to complex
network library systems 6f information flows. The acceptance of pre-
conceived idess of the nature of the subject area was therefors accepted,
and the use of grounded theory helped to develop and inter-relste these

key concepts in particular directions of study.

Finally, a mixed approach was adopted involving gquestionnaire probing,
interviews and comparztive case study anzlysis, although the feasi-
bility of developing general overviews or theories of decision-making
in residential renewal was discounted. Iritially, case siudies were
undertaken in a pilot group of local district authorities to develop

2 broad backgrownd to the specific problem area. These involved
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formal interviews, informal discussions and non-participant obser-
vation to build up a general picture of local authority workings from
which to design a questionnaire, 1In two of the authorities, chosen

-

because of their differences in what might be termed organisational or
management techniques, case studies continued throughout the period
of the research and regular contacts were maintained so as to observe

changes over time both in the physical and socio-economic environments.

Thus, three key stages within the mixed research methodology emerged:
first, initial background interview case studies; secondly, question=-
naire data investigations; and thirdly, comparative case study

analysis. All three stages were closely inter-related and the know-

ledge gained in one was accumulated to develop a changing picture over

time and space.

Problems and reservations associated with any methodology still occur.
Were the initial interviews producing zccurate data or was =z public
relations exercise being undértaken? Observation was important in this
problem, although the informal discussion, answers, and comments wezrs=
compared Qith the formal answers obtained in the questionnaires. The
initial pilot interviews together with the comparative case studies
provided an essential guide to the content and framework of the
questionnaire, This was essential because without careful preparatory
work and alternative validation measures (eg. interviews and case
studies) questionnaires may yield superficial and/or misleading results(2).
The other potential probiem was response rates: 80% of those circulated
with questionnaires replied however, 77% providing useable data,

As well as the guestionnaire data; the mixed approzch a2llowed the case

study authorities %o be continually assessed from the initial interview
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stage. The main problem being, were they representative of the wider
questionnaire survey group? This could be tested by including them

in the same procedures as the questionnaire group and analysing the
results in relation to it. This was done and both the case studies

of Northtown and Southfield (3) were found to illustrate key charascter-
istics of various differences within the questionnaire sample. The
validity of this combination of case studies, examined within a com-
parative analysis framework, rests upon its use in similar social
science studies of urban sociology and organisation 'studies (4).

This leads to an alternative approach to a traditional field of study.
Throughout this mixed methodological zpproach, various levels of -
study are also undertaken. 3Basically macro level structures of general
or national policies and characteristics are outlined through
questionnaire structures and initial secondary data investigation,

" whilst a micro, local or personal level of analysis is found in both
initial interview discussions and in the case studies. This creates

a vertical dimension of study.to add to the horizontal dimensions

of time and space usually examined, although throughcut this general
methodology a continuous assessment, feedback and reassessment of

data and methodological approach is attempted,

Research Outline

Bearing in mind the overall, but general, research methodology outlined
previously, this specific project's research outline is based on a
similar structure. In the same way that government action on renewal
schemes is said to be dependent upon three key factors:

",.. the organisation set up by a local authority to

promote and administer the project; the formulation

of realistic and economic proposals to form the basis

for discussion; and the involvement of owners,
residents and other interested parties" (5).
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So the project has three key elements of administrative structures,
policies and participatibn/democraoy.

Having introduced the broad subject area of residential renewal in
chapter one and briefly explained the relationship between local and
central tiers of govermment, it is necessary to relate the methodology
and background approaches to the empirical data collected. This |
empirical data has been obtained from two major sources, first, through
the initial informal interviews which were developed into the two case
studies; and secondly, through the Questionnéire. The questionnaire
was based on the reactions of the initially interviewed authorities

and before its final design form (See Appendix A) was tested in a

pilot scheme on these local authorities.

Ffom the empirical data collected the three key elements of adminis-
trative structure, policies and participation/demccracy were defined and
paralleled with central government directives. It is from these key
elements that the structure of the project originates. A further

brief introduction to the sample area is made later in this chapter

to provide a regionzl and local focus for discussion of the project
findings with regard to national trends for the whole of England.

“hen discussing the administrative structure and processes of local
government it has been nécessany to examine briefly the radical

changes in the reorganisation of functions and roles of local
authorities under the 1972 ILncal Govermment Act. This is particularly
necesséry when examining the Bains Report with regard to Corporate
Management, because central government directives on residential renewal
continually stress the necessity of such manzgement techniques.

Chapter three therefore examines how the sample local authorities

crganise in relaticn to such management structures and examines their
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general administrative structures for decision-making, Chapter four
examines how the local district authorities relate to other tiers of
government - County and regional DOE - and how this pattern is changing

in the sample survey area.

Policy choices and developments with regard to residential renewal will
be discussed in chapter five,.and this will include a more detailed
examination of the central government directives on area residential
renewal action under the 1969 and 1974 Housing Acts. If will speci-
fically examine what happens in local authorities with regard to policy
choice, and how quickly they adapt, if they do so, to chénges in
central government policy initiatives. The process of implementation
of policies and the question of who is involved in such.decision-
meking processes, will be discussed in chapter six, as will the possi-
bility of any classification of implementation structures. Specific
questions will be examined about the use of central government area
improvement note 11 on Networks for Local Authority decision-making.
The third key area of public participation and democracy will be
examined directly through looking at the mechanisms used by local
authorities. Stress will be placed on community groups and their
origins and roles with regard to both central and local government.

The formal mechanisms of democratic participation, i.e. Councillors,
are also examined both in their individual personal role as constituency

members of the ccuncil and in their collective committee roles,

The concluding chapter will attempt to justify or refute the hypothesis,
and will see if any major distinctions occur between authorities based
on size, It is further hypothesised that such a distinction will occur

with regerd to central government directives and circulars being of
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least use %o the smaller authorities with smaller uniguely localised
problems of residential renewal. Possibilities as to the future
potential for similar research projects will also be suggested as

well as the constraints of such future action.

Sample Area for Questionnaire Survey

The sample area for the questionnaire survey involﬁed all the local
district authcrities in the D of E Regions of the Zast Midlands and
Yorkshire/Humberside and in the county of Cleveland., This includes
local district authorities in the counties of: Humberside, South
Yorkshire, North Yorkshire, Test Yorkshire, Cleveland, Nottinghamshire,
Derbyshire, Lincolnshire, Leicestershire and Northamptonshire, an
area of approximately 12,750 square miles with an azpproximate +total
population of 9.5.million.
In formal administration terms the sample area is divided into:-

AT District Councils ) -

‘33% Borough Councils ) 87% Non-metropolitan districts

7% City Councils

7% Metropolitan Borough Councils ) 13% metropolitan
65  Metropolitan City Councils ) districts

But this is really only a two-fold division into metropolitan and non-
metropolitan districts based on functions and responsibilities (See
Appendix B)., The size of authorities varies from 748,000 population
to 30,000 population. For the handling of the data and because size is
considered to be a fundamental criteria in analysing different problems
for the local authorities, the population sizes were ranked and divided
into three major categories or classes,
CLASS 1 Losal authorities with populations over IO0,00C
inhabitants,.
(Average size 233,800) (34 of sample)
CLASS 2 TLocal authorities with populationsbetween 70,000

and 99,999 inhabitants
(Lveraze size 84,000) (325 of sample)
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CLASS 3 Local authorities with populations of less than
70,000 inhabitants
(Average size 54,600) (34% of sample)
(Figures from Municipal Year Book 1977, i.e. May 1976).
As seen from the above statistics, over 60% of the local authorities
contain populations of less than 100,000, thus implying small housing
stocks and mixed fural- rban environments, and unequal distributions
of population in spatial terms. As not 21l the authorities chose to
answer all the questions the sample ;ize may differ between questions.
For this reason the use of percentaée figures occurs allowing direct
comparisons to be more easily made. | The political control of the area
is shown in Figure 2.1, which has been classified according to the
classes of size defined above.

Figure 2.1. Political control of local authorities in sample area

CLASS | ZaSS | OLASS lovamaLL suvPLE

n =15 n=114 n =15 n =44
Conservative Contfol 67% 29% 40% 45%
Labour Control 33% 7% 14% 18%
Independent Control - 7% 6% 5%
ggniﬁiiiﬁig Party - 5% 407 327

(Source: Sample Questionnaire Survey, November 1977)
The overall picture of political control reflects the fact that a Labour
Government was in control nationally, although central government
directives on residential renewal do not appear to fluctuate greatly
with changes of either central or local government control, With the

Labour Party in control in Vestminster a swing to the Tory Party in
y g N
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the lower tiers of sovernment was expected and was especiélly notable

in the largest, Class One authorities, 40% of these authorities had -
changed control in the previcus five years, mostly from Labour to Tory
control. None of these authorities however said that this had any
major'policy implications for local decision-meking in residential
renewal. In this largest class by size, all the local authorities

are controlled by one of the two major parties, both of whem are
committed to peolicies of residential renewal through rehabilitations of
dwellings and environmental improvement. Class Two, has an interesting
pattern of control, with by far the largest number of authoritiES

with no overall controlling party (57%)., This perhaps is a result of

the changss in control over the last five years that have involved

29% of these authorities, most of whom have changed from single pariy
control -mostly Labour, but some previously Tory - to a mixed pattern

of no majority controlling party. Surprisingly; only one Local authority
(No. 30) specifically stated that this led to policy and orocedural
difficulties in governing. This authority was traditionally Labour con-
trolled and had been involved in an unexpected change of control. No
other authorities saw any serious implications in local political
changes, ‘“Thereas the class one authorities were either large cities

or largely urban dominated areas, the local authorities in this class
varied., The majority are small market towns with rurel hinterlands, or
are small concentrated industrial centres surrounded by rural constituences
with a widely distributed population, énd consequently widely distributed

problems of residential renewal.

In the class three areas, the Tories traditionally have been strong
and this is reflected in present patterns of control. Only 13 of the

authorities have had any major changes in political pover over the last

- 27 -



five years, with no major policy or structual implications for decision

making in residential renewal.

Overall the sample area must be seen as diverse, ranging from
Metropolitan urban authorities to small rural town authorities. Hence
the gquestion arises of the applicability of central governménﬁs general
directives on residential renewal being applicable to all varied and

often contradictory types of local authority.

Conclusion
This chapter has examined briefly the general problems of social science
research methodology, and has attempted to develop a more mixed approach

to the data so as to lessen these limitations.

The methodology employed has three key elements: initial background pilot
case studies and interviews; the questionnaire sample survey; and com-
parative case study analysis. All these three elements of the method-
ological approach are linked and involve continuous adaptation and
flexibility in response to changing legislation, social norms and valuses
and the physical environment. They form the basis of the empirical
analysis that involves three key elements similar to those suggested byl
central government directives: administrative structures, policy choices
and public participation/democracy. Throughout the examinztion of these
factors daté will be obtained both from the questionnaires and from the
case studies to provide two levels of analysis: the macro/regional

level, and the micro/local level,

The sample area for the sufvey has been outlined with stress placed on
the pooulation sizes involved and the diversity in both this

aspect and in the wider physical environmen+t, both urban and rural.
The contextual background is thus estzblished on which to build the

empirical and theoretical core of the project,
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CHAPTER THREE

ADVTNISTRATIVE STRUCTURZS IN IOCLL GOVERNMENT

Introcduction

As explzined in earlier chapters the main structure oflthis research
project is built around the three key factors of administrative
organisation, policy development and implementation, and participation/
democracy., This chapter examines the first concept as it provides an
opening into the working environment in which the problems of decision~-
making in residential renewal are set., The general administrative
structures of local goverhment were reorganised in 1972 under the

Local Govermment Act. This Act reorganised the structure and pro-
cedures of local euthorities in an attempt to develop coherent and
more equal powers for various authorities, Thether this development
was necessary or not is outside the scope of this project, but the fact
that changes did occur is important. The 1972 Act was an attempt to
keep up with the demands of an everchanging dynamic socisty. It
established a two-tier vertical structure of local government below

the centrzl government structures - namely County and District
authorities., Across these vertical tiers is a horizontal functional
division based on the responsibilities of local government., This
introduces metropolitan and non-metropolitan areas, corresponding
spatially to areas of continuous large-scale urbanisaztion, and alter-
natively areas where town and country merge into what is perceived as

a 'natural' unit of administration. Within the counties are new
districts; these may include former county Eoroughs reduced in both
‘status and power, as well as borough councils, urban and rural district
authorities., The reduction of these suthorities creates further con-

flict about management techniques, as their retained resources may be



different from those of the other district authorities designated before
the 1972 Ahct, which are now also pert of the same new district authority.
This difference is important with regard to the patterns of decision-
meking in residential renewel, as experience, aspirations and values

of éistricts mey differ as widely as does their spatial area and

residential infra-structure.

Reorganisation should have led to the development of similar local
district authorities both in general terms and specifically in their
administrative structures of residential renewal. This chapter
examines this latter point, and asks the question: do all the local
authorities develop the same struc%ures of administration on which to
build their residential renewal policies? If not, does any particular
pattern emerge? It also examines the notion that; if corporate manage-
ment is the key structure outlined in central government advice, do 211
the local authorities interpret and utilise'such concepts in the same

way?

To answer these guestions it is necessary to examine briefly the roles
and functions of the new local district authorities (1), as well as

‘the circulars and advice notes circulated by the central government,

This will provide a background against which to examine the use'of
corporate management techniques and the general administrative structures
| of the districts in the sample survey. This thesis hypothesises that

the processes and procedures in district authorities differ from those
perceived by the cential authority, énd thus questions whether local
government functions independently of, or is merely the local represen-
tative of, the central authority. Tony Eddision (2) sees the role of

local government as being determined by the legislation published through



its structure., He describes this rcle as the 'agency! role of local
government that allows central government to impose certain obligations
upon it, - In other words, loczl zuthorities are seen as convenient
instruments for implementing the will of national government. This
is an idea that must be considered with regard to 2ll policy, and
impinges upon all decision-making, especially our example of residen-
tial renewal. Backing for this attitude is given by the lMaud Report
in 1967. This stated:

"Local Aﬁthorities occupy a wide range of subsidiary or

dependent positions in relation to Parliament and the

Central Government, Even where a local authority has legal

independence of action, it owes it to statute, and in any

case is likely tc be dependent on the central government

for finance. It would be wrong to say that local authorities

have no life other than that which Parliament breathes into

them; but they have no purpose other than that which
Parliament allows". (3)

Thus the debate between the dominance of local or centrzl government
continues, and as Cullingworth says, it is often impossible to say

who has 'the last word'. (4) The relationship is dynamic, and the
role of local government fluctuates along a contiﬁuum from 'agency' to
'initiative' roles, éften dependent upon the wider socio-ecoromic and
political environment. As mentioned in the introduction, the control
of finance capital by the central state provides a useful tooi of
control and flexibility for the national government over the local
district authorities., Differences may also occur between district
authorities in their attitude to the central authority. For example,
in the two case study authorities, Northtown displays a rather aggresive
tinitiative' attitude to its local DOE office as the representative of
central goverrment involved in residential renewzl. Southfield on thg
other hand is far more conciliatory, and sees itself more as an

tagency'! for implementing ceantral government action.
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Although it is not stated in the 1972 Local Government 4ci, both
functions and the relationships to central government appear to be
related to size, capacity and the former status of local authorities
before reorganisation. Great rivalry is exhibited between the larger
authorities and the local county tier and this can create additional
problems in processes of decision-making of residential renewal
where responsibilities overlap., The need for co-operation and
co-ordination with the county tier of government is confirmed under
the 1974 Housing Act (Circular 13/75):

"The location and scale of renewal is likely to be an issue

of key importance for structure planning ... District

Councils should, therefore, ensure that County Councils

are kept informed of the broad features of their renewal

strategies." (5)
The importance of this relationship and of general aspects of
co-ordination both between levels of government, and within them between
‘departments, cannot be ignored. Thus the need for corporate approaches

to be examined. The relationship between the tiers of government is

discussed in chapter four.

The Corporate Avproach

Residential renewal is a complex and mixed policy of government with
both national and local goals and diverse problems. The solutions to
such complex problems, if such solutions exist, will not be accom-
plished through a single department of government, but by a more
complex policy involving varying specialist components, These com-
ponents within the largestlocal district authorities will need to be
drawn from various departments, but must act in a related policy
approach. Thus to achieve maximum utilisation of such specialist
resources a co-ordinated process of resource zallocation is necessary.
This need was recognised by the central government in the 1969 Housing
- 33 -
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Ltet Circuler 65/69., For improvement area policy it states:

"Areg improvement schemes cannot be planned and undertaken
in isolation from much of the other work of a local
authority - for example, hpusing, town planning, public
health, highways, legal matters and finance; this means
that area improvement cannot be done without reference o
those dealing with such matiters. liinisters are sure

that in these circumstances every authority will wish to
make arrangements at both committee and officer level

for activities in a GIA to be co-ordinated and controlled.
The advantages of centralising the direction of the work
are that the committee (or perhaps, a sub-committee) and
officers concerned:

i. can at all itime take the initiative and
supply a momentum to the job of improve-
ment; and

ii  can become known 1ocaliy as the point to

which the people concerned can turn with

guestions or problems. The local authority

is required by section 28(2) to give owners

and residents the name and address of

someone to whom enquiries and representations

may be addressed." (6)
This statement illustrates both the suggestion and the need for local
authorities to develop a co-ordinated approach to management. It also
reflects the need for greater participation by the public in the overall
processes of residential renewal and co-ordinated action from such
participants in renewal schemes. In planning and housing terms we see
both departments as essential elements in renewal areas. Co-ordination
of their resources is desirable and to fulfill potential commitments it
will be necessary, according to the DOE, to develop a comprehensive
plan covering a local authority's district and including within its
scope both privately-owned and community-owned housing .
4 need for co-ordinstion and a corporate approach is thus stressed in
general terms under the specific Housing Acts responsible for residential
renewal. 3But, does co-ordination teke place between various tradition-
ally independent and often rival departments? Where more than a simple

division exists, for example between the planning, housing and environ-

mental health departments, corporate management in a formal sense is
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more desirable than in the smaller authorities where informal contact
between perhaps only two elements of the same larger department ‘occurs.
For example, Housing and Planning responsibilities may be held under
the auspices of the Technical Services Departﬁent in the latter
authorities, thus allowing greater internal department co-operation,

or equally conflict, but at a more informal level, Traditionzl
rivalries will exist in both situations, but corporétism may differ

in its fommzal or informal application.

Sample Survey: Corporatism

The sample survey discovered great differences in the numbers of
departments involved both in their geqeral organisation and consequently
in residential renewal. This difference may well be reflected in their
attitudes to, use of, or dismissal of central government dirsctives on
corporate management.

Fig: 3.,1: Separate Departments within Local District Authorities
(Classified in Classes by size)

Total n = 44 |Average number of departments | Range of differences
CLASS ONE: 10 departments 5 to 26 depts.
CLASS T70: 6.5 depariments 4 to 9 depts.
CLASS THREE: 6 departments 5 to 8 depts.
DVERALL SAVPLE: | ‘8  departments 4 to 26 depts.

(Source: Sample Questionnaire Survey, November 1977)
In figure 3.lran important division is apparent, not just between the
three classes, but between Class One (bver 100,000 pop) and the rest
of the sample, The local authority (lo. 10) with 26 departments
interestingly enough had been a model for experiments in corporéte

management, and was also one of the largest authorities. Considerin
9 !
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the number of departments within the various local authorities ver;
few claimed to operate a specific residential renewal department, Of
those that did, most in fact were independent Renewal or Improvement
teams, or co-ordination units responsible for various housing or
planning functions, either within or outside their indigenous depart-

ments,

In 1972, as a result of the Leccal Government Act mentioned earlier, the
Bains Report (7) on the management and structure of the new local
authorifies was published. This report was the key to corporate manage-
‘ment in local authorities and for many their possessing a copy seems toc
be the nearest they have been o enacting a corporate approach! In
general terms corpcrate management means organised co-ordination,
discussion and planning in an attempt to develop coherent and practical
policies to local {micro) and regional or national (macro) problems.

Aﬁy attempt at the development of such an approach and structure must

be seen as an attempt to develop a decisioﬁ—making structure and process
that is rational, 1bgical and diverse, encompassing all aspects of its
specific problem, e.g. residential rehewal. Corporatism as a central
government directive is a normative approach and its success can be

seen in figure 3.2 which shows the number of local authorities in

the sample survey claiming to adopt a "corporate approach" to

menagement.,
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Fig. 3.2 Percentaze of loczl authorities, bv sige class, adopting a
corporate annroach to management

CLLSS SIZE Percentage
CLLSS ONE n = 15 100%
(
CLASS TWO n = 14 100%
CLASS THREE n = 15 82%
OVERALL SAWPLE n = 44 94%

Source: Semple Questionnaire Survey, November 1977.

N.B. Those local authorities that did NOT claim to operate
corporate approaches claimed that both informal and formal
discussions between departments took place through con-
sultation between Chief Officers,

The question is do all these local authorities really understand what
corporate management isT It was continually advocated in the Housing
Acts, but it was the Bains Report that provided the means to achieve
its structures. (8) Thus, central government, having suggested the
need and provided tﬁe means, might well have expected Policy and
Resources Committees, programme review sub-committees, Chief Officers
Management Teams and general intér-disciplinary or inter-departmental
liaison at éll levels throughout the organisation of local government.
Thus the question arises; do all the local authorities develop such
administrative structures as the basis of their residential renewal
policies? This and the problem of auﬁhorities understanding the

meaning of corporate manzgement can only be assessed by evidence from

bthe district authorities.

Based on the evidence of the sample survey, full corporate management
technigues and structures have not been developed, although many
authorities are in the process of developing such frameworks, This is
illustrated in figure 3.3. When considering this data it must be

remembered that for the overall sample, 94% of the local authorities
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claimed to use a corporate approachi

Fig. 3.3: Percentazes of Authorities using verious mechanisms of

Cerporate lManagement

in Operation

CLASS CLASS CLASS OVERALL
ONE WO THREE SAIPLE
n =15 n =12 n =10 n = 37
Policy and Resources Committee 27% 179 20% 229
{ Programme Review/Resources 768 -
Sub-Committee 7 - - 7~
Chief Officers lManagement Team | 47¢ 83% 80% 68%
 Inter departmentel/disciplinary] 80% 25 20% 465
working parties: of lower tier
officers (including members) (13%) (=) (1059 ( 8%)
Local projects or specific o » , o
policy groups of officers 217 1% 207% 227
Amended Bains Structure of o o » o
Corporate Management used 7% 25% 107 147
Full Corporate Menagement/
Planning Unit involved or 13% 8% - 89
started
Project Co-ordination Unit o o
- 8/9 - 3/@

(WB. 94¢ of Sample cleimed to use a Corporate Approach)

Source: Sample Questionnaire Survey, November, 1977,

Analysing the data by size class, it
authorities - Class One - would have
corporate menagement structure owing
involved in policy developmegt.

authorities suggests more lower-tier

might be expected that the largest
the greatest need for some kind of

to the number of departments

The statistical evidence for these
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together with the number of authorities operating Chief Officers
Management Teams, reflects quite a varied approach to Corporate
Management, As all these authorities claimed 1o operate a corporate
approach to administration in general, including residential reneval
commitments, it might be expected that the mejority operate some minimum
level of co-operation. This level will depend upon local circumstances.
Some authorities traditionally operate their own developments of cor-
poratism, and continue with what they find satisfactory despite the
suggestions made by Bains. This type of independent 'initiative!
attitude might well be expected in these largest authérities who tradi-~
tionally have high demands for autonomy and local variation, They can
provide the necessary resources in manpower, capital and administration
to follow their local inclinations, and yet remain flexible towards
central government suggestions and controls, thus having their indepen-
dence and yet remaining on the right side of the central authority.

The stress on lower tier inter-deparimental/disciplinary working parties,
may be based on traditional informal, or formal ties now formally

institutionalised within the management framework.,

It is difficult to examine the attitudes, structures and local anomalies
of the overall sample due to the limited nature of postal questionnaire
surﬁeys, however +this size class of the sample is represented in further
detail by the case study authority Northtown. North‘bqwn‘s structure
with regard to housing renewal area management is an example of an
authority with no Chief Officers Eanégement Team, The decision not to
adept such a system was made by the members of the council who despite
this decided on a 'Bains type' structure of second layer management
officers reporting to the Chief Executive., This was backed up by

developing member-officer working parties for greater horizontel liaison,
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and & corporate work system which allows all officers above the third
tier of management to be kept in the picture. On the members side a
Policy and Resources Committee operates and is kept informed through
sub-committees and member/officer>working rarties, In addition, a
GIA Vorking Party meets on a monthly basis and formally discusses
what has taken place, problems and future actions. This involves
middle to senior tier officials of various departments under the
chairmanship of the project co-ordinator, who although basically
independent of departmental ties works in a sub-section of the ILegal
and Administration Department., Informal ties also occur, notably
between the key departments of Planning, Engineering and Project
Co-ordination, The officials representing the various departments on
the GIA working party ‘'team' report back to their senior officers and
juanior perscnnel involved in the various schemes., A computer network
charts the progress of various sub-networks in the scheme and these

progress reports are available to 2ll senior officers and members,

Northtown is also in the process of developing a full corporate plan

of its roles and functions. Great emphasis is placed upon the use

of compﬁter systems in this scheme, although many officials doubt its
ability to effectively influence local goals, policies or their end
results., ILike most authorities Northtown has accepted the normative
nature of corporate management, and unlike many smaller authorities

has taken positive steps towards achieving its full implementation
throughout its general activities. The medium size cleass authorities
also claimed 100% use of corporate management systeﬁs. By this they may
have meant a minimum level of officer co-operation - formally or
informally, This'trend is displayed by the high proportion (83%:) whose

key corporate management mechanism appears to be the Chief Officexrs
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lManagement team., This higher tier co-opesration does not appear to
permeate to the lower tiers of management as is the case in the larger
authorities, nor is there much mention of member pariicipation. 25% of
this size class sample claimed fo have used, cxamined or amended the
Bains Report - mentioned by name - but do not really appear to have acted
upon it. As 100/ of these authorities claimed to have adopted corporate
management techniques it must reflect their normative stance, and per-
haps reflects the fact that changes take longer to be acted upon in

the smaller authorities, This point is important as the failure +to
implement fully corporate co-operation may lead to a breakdown in
residential renewal techniques which the central government circulars
imply are based upon corporate, or at least co-operative, management

structures fer their meximum efficiency.

In the case studieé this group plus the size class three, i.e. 2ll
those authorities with populztions under 100,000, are represented by
Southfield., Corporate planning is restricted in this suthority mainly
to Chief Officer level which forms a ﬁanagement group., However, due
to the insularity of the authority and traditional rivalry beitween
departments, problems occur as a result of 'personzality clashes. Foxr
this reason it is not surprising that co-operation in formzl terms is
ninimal and based on piecemeal technical advice where approaches to
other departments are essential, At lower tier levels infommel contact
and co-operation is greater, possibly due to the small number of pro-
fessionazl and administrative staff at work in the authority. Thus an
ad hoc informal‘oo-operative management structure might be identified,
although the authority nmaintains the normative stance of claiming a

corporate management framework.

- 41 -



In the smallest authorities - size class three - only 82% claimed to
have adopted a corporate approach, but this might be explained by
differing interpretations of terminology. As with the medium size
class authorities the basis of any formel corporate approach was at
the higher tiers of management, 80% operating Chief Officer lianagement

teams.

4Lt both member level and in lower management tiers minimum corporatism
is observed, or at least seen as important in answering the postal
guestionnaire, The high claims for a basic use of a corporate approach
may however reflect its normative role and emphasise the fact that the
central government circulars on residentizl renewal assume certain

levels of co-operation and co-ordination for maximising policy effect.

Overall for the samrple survey area, the key elements in corporate
manzgement claims appear to be at higher officer level and to a lesser
degree among middle tiers of officials., These figures, however, only
illustrate formzl corporate relationships, whereas informal co-operation
and co-ordination is more likely in the smaller authorities With~closer
knit staff resources, This was true, despite the personality problems,
in Southfield, but pooxr resources and other priorities made meanagement
reorganisation to any degree a lowver priority than action policies

involving the community.

For residential renewal as an example of a policy needing close inter-
departmental co-operation, various authorities suggested the use of
specific local pﬁoject'management teams or working parties which varied
in membership for the distinctive individual problems within their areas,
thus flexibility outside a corporate framework occurs, and indeed is

essentiel when manpower resources are limited,
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Other Administretive Problems

4 mzjor problem, both in administrative and organisational teras,
in many new district authorities has been the amalgamation of various

smaller authorities under a new or adapted name. This was as

A

result of the reorganisation of local government in 1974 and has resulted
in the combination of different policies and procedures of government
coming together and creating bureaucratic complexities, For example,
the situation may exist where a previously‘autonomous county borough
with full planning powers loses its overall dominance in this field

and only retains control of loczl planning. This may lead to over=-
manning in personnel terms and duplication of physical resources in
equipment terms, Alternztively, if a new district authority is created
from a number of smaller units none of which had any local planning
responsibilities, no physiéal or personnsl resources will exist if

the new authority is given any such new responsibilities, Siﬁilar problems
of under or over-utilisation of resources - physical and personnel -
may also occur when an 'adopted' authority is involved with independent
consultants or 'county' 'agency' planéers. In this case a single
residential renewal strategy to cover all areas of the new authority

is impossible to achieve until the new authority can either take over
or co-opt the outside bodies into the new district's strategy. Other
problems arise if standards of dwellings and their acceptability as fit
or unfit units differ. This can lead to areas having been prepared for
declaration as action areas in a pre-reorganisation authority, but when
directly compared with other property in the new authority they are
found to be a low priority, thus necessitating changes in policy to
allocate resources to more suitable and urgent cases that the DOE would

deem more acceptable for action.
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These diverse problems complicate the netion of a 'standard' local
authority, and reflect how ‘out of touch' the central suthority is.

The hypothésis of this study is that all the local authorities do not
interpret and use central government advice in the same way, and that
the central government's perception of the districts is invalid, The
notion of their being 'out of touch' backs up this suggestion as the
central authority fails to acknowleage the differences in resources,
personnel, capital and general structures between districts. The case
study authorities reflect this pattern. Northtown is an exampls of

the standards conflict in residential renewal as well as the more
general procedural and administration differences, At its inception

it was an amalgamation of seven local authorities, all with varying
local problems, procedures of decision-making and policies, For
residential reneﬁal.they had between thirty and forty residential

areas proposed for action, whereas the cépacity of the new authority
was six or seven declarations per énnum. Problems of under cepacity thus
occurred, Eventually the current priority policy was reached by
reassessing the &esignated areas from all seven authorities and ranking
them in oxrder of necessary action, with conseguent accusations of

spatial prejudice, but a workable policy.

Southfield, the smaller of the two examples, was an amalgamation of
three authorities, although only the present enlarged authority had
any plans for area renewal action, having declared three general
improvement areas. This created lesé specific policy problems in
residentiel renewal operatioﬁs, but proceduresrof decision-making and
administrative differences still created difficulties. The new
Southfield authority had another adventage. Before reorganisation, the

County authority in its role as an 'agency' planning unit had surveyed



all pre-1914 housing and- pre-1945 Kational Coal Bozrd dwellings in &1l
three districts, This allowed greater organisation of priorities
under the new authoridy and less accusations of bias in spatiszl pre-
ferences for policy action. OSouthfield has suffered, however, from
traditional rivalries between various departments within the new
authority as previous 'dominant' depariments in the o0ld authorities
had less power under the new menagement, These problem; will, however,
be eradicated over time, as the new authority gains.iﬁs personal

characteristics in local terms.,

Conclusion

In examining the general administrztive structures of local government
with regard to corporazte management it becomes increasingly obvious

that the interpretation of variocus official management techniques varies;
and that no 'standerd' local authority exists based on the administrative

structures outlined by central government.

At the beginning of this chepter two key questions were asked, Do all

the authorities develop the same structures of administration for resi-
dential renewal?; and, is corporszte management defined by all authcrities
in the éame manner? Tithin the sample survey local authorities,

central government both assumes a corporate framework as the basis of
management processes, and provides the basic means to achieve it. Yet
among the sample even the term corporate management has different
meanings! These may vary from full complex and bureaucratic inter-
related levels of government organisation, to minimal informzl co-operation
at a specific level of administion, i.e. - single one-off policy problems.
In the differing interpretations the size‘of the local authority is a

major factor. The largér autheorities having a greater knowledge and
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perception of the central governments idea of corporatism btased on
Bains. If the authorities differ in their understanding of these
management techniques it is not really surprising that differences
‘occur between zuthorities in their use of corporate techniques and
structures, t appears from the sample survey local zuthorities that
only @ basic minimum of corporate management has been instigated, and
then to a large dégree only in the largest authorities. A division
between size class one authorities who adopt mére formal, varied and
possibly ‘initiative' corporate approaches, and the smzller authorities
occurs. The latter are less formel in all their workings of government.
Their corporatism, or perhaps co-ordination is g better description,

is based around informal ties which might be seen from a central
government point of view as being outside the corporate management
techniques formally developed by Bains. In addition to these corporate
problems, central government seems to have created further problems

in reorganisation with various formerly independent authorities joining
together to form single new authorities. Probleﬁs of differing policy
interpretation, procedures of decision-making, priori{ies for resources
and attitudes to government 211 lead to conflict occuring, which perheaps
supports Toffler's idea of no real solutions in bureaucratic

reorganisation (9).

The evidence in this chepter illustrates that although corporazte manage-
ment is a normative management technigue of central governmené, it is

not either interpreted, or used, in thé way in which the central

government foresaw. The local districts interpret it, and develop their
manegemnent structures ih different ways depending upon local resources,
capabilities and problems, Size is the key factor in the oversgll pattern:

the large aut:orities, such ag Northtown, are based upon formal
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management structurss thet will ultimately lead to full corporate

structures throughout the districis, co-ordinating all their resources.
The smzller authorities, whilst acknorledging the normative nature of
corporatism, develop ad hoc informal siructures based on co-operation,

e.g. Southfield.
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CEAPTER FOUR

P SLATIONSHIPS OF GOVIRIGIENT ¢ COUNTY AND DOE

Introduction

After examining the differences between local authorities aum inistra-
tive sitructures, it is necessary to assess their roles and relation-
ship with regard to other levels of administrative government concerned
with residential renewal. Consultation is the key element in this
relationship, and the district is expected to be in regular contact
with both its locael county tier of government, and the rezional
representatives of the central state. In organisational, financial

and technical terms both these elements of governmeﬁt contribute to,
and in many ways guide and control, the workings of residential reneval
at a local district level., The regiocnal tier of government &s far as
improvement policy is concerned is based under the auspices of the
regional DOE Offices, whereas the Counties were redefined under the

1972 Local Government Act (See Appendix E).

The importance of both tiers of authority are continually stressed
throughout central government legislation, aznd the corporate values
developed, internally within the district, 2lso apply to relationships
wlth the county and the regional offices of the DQE. Under the heading
"Action to improve the area - organisation," Circular 14/75 states
quite categoricelly, when discussing renewal:

"Carefﬁl liaison with the county council and statutory

undertakers over matters affecting their interests will

also be essential." (1)
With regerd to the DOE regional offices, stress is placed on the need

for consultation, and a warning of the powers available if such aspects

cf discussion are ignored reinforces the need to make sure it is

included:
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"Close liaison between local authorities and the Departments

Regionel Dfficer will ensure that the limited total of

available resources is devoted to the greatest need, which

is one of the purposes of the Secretary of State's power

to cancel or reduce in size a declared HAA and PN, The

Secretary of State is anxious that he should not be faced

with situations where by reason of excessive, prematurs or

inappropriate declarations he is compelled to use it

freguently." (2)
This statement not only indicates the idea that the central authority
sees liaison as useful, but also illustrates the general power of
central government in all aspects of residential renewzl., The power
to veto the declarations made by local authorities really means that
it is advisable for the districts to consult the regional DOE offices
both before and during preparations for such submissions, Thus it
might be predicted that such consultation would be an important
behavoural characteristic of 21l local authorities; but is it?
The county authority does not have gquite the same power to veto the
actions of districts, but the smaller authorities especially are tied
to it by both technical and financial links, often based on historical
traditions. The lerger authorities on the other hand often resent the
role of the county tier of government, although for the wider long-term
planning commitments of both the town and county, co-operation is
necessary., But the question is; does such consultation and co-operation
occur, and if so, do 21l the districts behave in the same manner?
Consultation in both directions is especially necessary in such areas
as structure planning and traffic management, both of which are the

responsibility of the County, but are important considerations in any

0y,

improvement schemes at a district level,

relationship to County tier of Government

 After the reorganisation of local government as a result of the 1972

Local Government Act, various responsibilities were allocated to the
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disirict and county tiers of government (See appendix B)., Counties
are responsible for highways, and district councils for local plans
inciuding renewvzal, However, it has been stzted:
"The improvement of roads - for exemple, re-surfacing, the
tidying-up of pavements and, sometimes, street closures - is
often the key to the successful rehebilitztion of a general
improvement area". (3)
Thus the need for liaison between the local districf authority and
the county is essential. The district authority is expected by the
central government to arrange any of the county's functions within its
overz2ll residential renewzl plan - again this assumes a corporate and
organised structure - and may, if the changes are serious, contribute
towards the cost of alterations from the renewal fund allocated.
Alternatively, if the rehabilitation work is merely repair and mainte-
nance, under Section 187/2 of the Local Government Act 1972 the district

can work on the repairs, subject only to the county approval of their

estimates,

The need for early liaison and consultation between the district and
county authorities is necessary throughout the various stages involved
in developing and implementing improvement area policy. Central
government stresses thg necessity to allow sufficient time within the
planned stages of work for the resolution of any problems that arise,
This is particularly important where improvement proposals include such
processes as Pedestrianisation orders which, because of statutory

requirements, may prove to be time consuming tasks.

Bearing such comments in mind it would appear highly desirable to
meintain close, efficient and friendly relations between the district
and county zuthorities., 7Vie have already seen that counties are

involved in some district functions, and that many smaller authorities
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have traditionally relied on the county as 'agency' planners. Thus
it is interesting to see how regular such contéct is regarding
residential renewal., It is herd to assess, in purely empirical terms,
how central government might see the néed for liaison, but some basis
of regularity might be seen as desirable, for example, inclusion on a
paerticular monthly working party? ALliernatively, dependent upon

thé level of involvement of the county, liaison may be based on
informal ad hoc arrangements for the district to call in the county
when needed, although this obviously does not provide a very strong
foundation for an important and useful relationship.

Figure 4.1 indicates the frequency of contacts between the two tiers

of govermment within the sample survey area., Again the Class one

Fig. 4.1: Fregueney of Contact between District and County Authorities
on Residential Renewal

CLA4SS CLASS CLASS “70VERALL
ONE ™0 TEREE SAVPLE
n=14} n=10n=8 }ln= 32

i Daily 4% - - 2%
ii Weekly 114 - - 5%
iii Nonthly 149 - 12% 9%
iv Quarterly 7% 10% 129 o,
v Annually - - 65k 2%
vi As Required/Occasionally | 503 705 455 % 545

vii Wever/"As infrequently -
as possible." 14% 20% 25% 19%

Source: Sample Questionnaire Survey, November 1977
% See p 205

authorities appear the most formally organised, with more than one in
three maintaining regular meetings with the county. But regularity may
not necessarily be the most efficient method of liaison. The county

will only be involved at-specific times in the process, so it is not
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surprising to note that the majority of'districts ligise on an
"occasional™ basis, as required by either authority. Lore unusual
are the high numbers, one in five, of the districts who either never
lizise or endeavour to have as "little contact as possible" with the
counties. This attitude is summed up in such comments as "The County
Council merely complicates matters leading to frustration, delay

and extra cost" (Authority No. 26).

Despite the apparent friction between authorities, the districts
cannot really do without the aid and advice of the county in various

aspects of renewel, as indiczted in figure 4.2. As-can be seen, and

Fig., 4.23 Percentages of Local Authorities Receiving Either Financial
Aid and/or Technical idvice from the County Authority

CLASS | CLASS | CLASS || OVERALL
ONE ™0 THREE {| SLMPLE
n=1%4}n=11f n=TlHn = 32
i Engineering: Advice 645 18% 295 41%
Financial Aid| 43% 5% % - 20%
ii Environ. Works: Advice 365 - | e || 2
Financial 4id ¢t % 14% %
iii Finance: Advice ' 7% - - 3%
Financial Aid - - - -
iv Housing: Advice - - - -
Finanpial Lid - - - -
v Planning: Advice 14% %% 645: 23¢
Fingncial Aid - - - -
vi Struct.Plans: Advice 36% 18% 364 305
: Financial 4id - - - -
vii Traffic Kanag: Advice 93% 649 71% 784
Financial 4id | 25% 5% % - 12,59

Source: Sample Questionnaire Survey, November 1977 ﬂ:See,gzos’

might have been expected, the dominant role of the county is the provision
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of advice on traffic management and engineering work, and to a lesser

-}

degree financizal aid for the latter. OSurprisingly, the level of both
aid and advice in gll sectors throughout all the size classes is very
low. Traffic management advice in all three classes is high, although
aid in finance capital terms is low. In fact the only area where
financial z2id is available 1o any degree is in engineering works, and
then only moderately so., It is interesting to note the high level of
planning advice utilised among the smellest authorities, perhaps
illustrating both the continuing 'agency' role which the county still
provides to these districts lacking such resource capabilities, and
the divigion of planning functions under the 1972 Local Government

het (See Appendix B).

The number of loczal district authorities who receive financizl aid

specifically for residential renewal schemes is equally low. (See

figure 4.3). But this pattern is changing, and among the smaller class
two and class three authorities a mejor disparity occurs. Two éounty
authorities, up until 1977, allocated either 25% or 50% grants towards
environmental works and other action within GIAs operated in districts
within the counties. This capital has now been stopped for all future
action areas, although it is continued in those areas at present
involved until their completion. This development is important with
regard to the relationship between the levels of govérnment: in the
future greater direct capital loans will be needed from central
government, thus increasing their céntrol over the districts, and
‘consequently lessening the role and control operated by the county.
This change may reflect the aims of centrel government to develop a
similar pattern of procedures in all districts in an attempt to develop

the possibilities of universal application of their policy initiatives
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or directives, However, as we continue to see in this study, locel
? J 8

Lo . . R

differences in processes, structures, resources and attitudes zre a

fact and cannct be ignored.

" Fig 4.3: Percentage of district authorities receiving direct finasncial
aid for yesidential renewal schemes from the county

authorities
CLASS ONE CLASS T30 CL4SS THREE || OVERALL SANPLE
n=14 n =11 n=8 n=33
YES 545 % 6% % 275
NO 465 915 947 73%
* See on';

Source: Sample Questionnaire Survey, Novembexr 1977

All the finence received by the largest authorities, who appear to
find capital more readily available from the counties, involves Traffic
and Highweys work, For improvement areas this is normally visible
in private streetworks, new roads, street closures and general meinte-
nance, often executed by district authority staff under the scrutiny of
county officiais, However, great criticisms of the county-district
financial arrangements were particularly forthcoming from the sample
group., These include:

"Serious problems regarding the matching of County and

District capital programmes in renewzl zreas"
(Luthority No. 26)

"Problems:
i) Co~ordination of work priorities
ii) Co-ordination of budgeting provisions
iii) county hierarchy."
(tuthority Ne. 38)
A1l these criticisms and comments aﬁd those of other authorities are

summed up, both in their cause and effect, by the comments of Authority

No. 36, a large metropolitan authority, which concludes:
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"Probably the main cause of the stagnation of our GIA
programme up to now is the county. Problems include:

1. TFinancing of PSW in GlAis

2. Decisions on responsibility for land acquisition
and road closure

3. Time teken for the county to respond to technical
matters

4, Lack of staff at county, yet reluctance to let the
District Engineers take an additional design on
highways."
This sums up the frustreiions of a metropolitan authority which has
basically lost a lot of its responsibilities under the 1972 Local
Government Act, and perhaps may be seen as resenting such a change.
This leads to rivalry between the two tiers of government, which lessens

co-operation whereas to the centrzl authority such co-operation is

essential for improvement policy to work.

This co-operation and co-ordination is especially stressed with regard
to the wider elements of planning - structure planning - and both the
location and scale of renewal are likely to be key issues within
future county structure plans. This co-operation is spelt out quite
clearly by central government in circular 13/75:

"District Councils should, therefore, ensure thzt County

Council are kept informed of the broad features of their

renewal strategies, particularly while structure plans

are being prepared." (4)

Figure 4.4 illustrates the number of local district authorities who

actually do consult the County with regard to the Structure Plans.,



Fiz. 4.4: Percentege of local authorities that consuli the County
authority concerning local residential renewal procedures
and the County Structure Plan (only includes those
authorities whose Counties have Structure Plans)

CLASS OWE| CLASS T¥0 | CLASS THREE ! OVERALL SAMPLE
n=14 n=28 n=717 n =29

YES 435 37.5% 867 54%

o 575 62.5% | 14% 465

Source: Szmple Questionnaire Survey, November 1977

Surprisingly in view of the stress placed on the need for the local
district authority to consult the county fewer than half of the sample
did so. Two interesting aznd important points must be made about this
figure, First, that gll the largest metropolitan authorities said
that they did Qgi consvlt the counties, and secondly, four out of five
of the smallest class size of authorities did so. This reflects two
major trends: first, the tremendous rivelry between the largest
districts and the county authorities, and secondly, the independent
nature of these large authorities both from central and county authority.
The smallest authorities on the other hand see the counties as an zid
to assisting their local policy problems, and see the county as part
of the 'government from above! to which they act in an ‘'agency' ﬁanner

in fulfilling national policy on renewal and improvement.

One of the large authorities that does consult the county structure
plan with regard to renewal indicatés that this itself creates further
problems because "There is a serious breakdown in that we (the district)
consider the County Council to be unprepared to back the wording of
their structure plan with additional finance for road improvements in
GIis (as requested by resiﬁents)" (4vthority Ho. 45). So a2 'stalemate'

exists,
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far a=z the case-study authorities ere concernsd, Northtown as a

0]

A
large authority has had difficulties with the éounty, especizlly with
regard to engineering responsibilities, At present the district

engineers are involved in the action area processes, but the possibi-
lities of involving county engineers is being considered, The pertinent
question is at what level or stage of the process should they be involved?
At present they are only incorporated as and when needed, but provide

both adyice and finencial a2id in matters of engineering and environ-
mental works, as well as advise on structure plans and traffic

managgement. Formzl meetings between those involved in resideﬁtial renewal
at a district and county level are minimal, but occasional, although

the district does not consult the county to see if their renewal plans
conform to the structure plan. Overall Northtcwn exhibits very similar
trends and attitudes to the other class one suthorities, and tends to

resent the county tier of government's existence,

Y

Southfield, on the other hand, has minimal occasional dealings with the
county and does not take much notice of it as a tier of government.

It is much more likely to be involved with the regional DOE office,

The county is,_however, consulted for advice on traffic management, and
some rivalry based around existing engineering responsibilities occurs.
But really the district tries to have 25 little to do with county as
possible, an ideal that is possibly made easier by the step-by-step
decision-making processes of Southfield and the aim of minimal coniro-

versy in any actions undertaken,

Regional Department of the Environmenti Influences

The Department of the Environment is the key central government represen-

tative in metters of residential renewal, and at a regional level it



operates offices to administer its function for particular spatial
areas, 4s shown in earlier quotations the central government sees it
as both necessary and desirable that the local districts consult the
regional DOZ on 21l its actions. The DOE can thus keep an eye on the
districts, and provide a national framework of administration, as
well as providing advice for the districts. It must also be remembered
that the DOE maintains the power of veto of any districts' declarations
and will use this power if an zuthority steps out of line., For this
reason it is to thé advantage of the district authority to keep in
touch with the regional office of DOE'dufing all stages of the improve-
ment process, from its earliest formulation to its final implementation.
This is backed by the statutory reguirements of submission., Circular
14/75 (c) states:

"Notwithstanding the requirement placed upon z local

authority to submit to the Secretary of State a copy of

the report at the preliminary declaration sitage, delays

could be zvoided if the authority were - as is customary -

to consult, as early as is practicable, the appropriate

Regional Office of the Department about proposals for the

selection of arezs." (5)
Bearing this in mind, as far as the sample survey authorities are
concerned it might be expected that some basic and regular level of
consultation between themselves and the regional DOE would occur.
This might be undertaken in a number of ways to varying degrees.
leetings where policy and processes could be debated would appeaf to

be the most formal, and possibly the most effective method of democratic

government, but also the most time consuming and inconvenient.

Alternztively, consultation can be by letter, circular or advice notes,
exchanged either way in the relationship, Or at an informal level,
telephone contact for minor clarification, advice, comment or consul-

tation might be expected to be the most regular method of communication.
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But, overall, eas central government suggest, some communication between
the regional DOE and the local authority is both desirable and advis-

able, thus some regularity of contact might be foreseen,

Tithin the szmple area three different DOE regional offices operate,

and this may zffect the overall pzttern of consultation. It is

therefore necessary to indicate the distribution of the sample local
authoritiés by DOE region, and point out that for the case study
authorities, Northtown is in DOE region B and Southfield in DOE regidn A,
Figure 4.5 indicates this distribution, and reflects the pattern that |
Region A contains half of the sample group, but is similar to Region B,
whilst only 9% of tﬁe authorities are related to area C.

Fig 4.5: Distribution of Local Authorities in Sample Survey by DOE

Region
CLASS ONE CLASS TJVO CLASS THREE {| OVERALL CLASSES
n = 15 n=14 n = 15 n= 44
4 40% 35.5% - 40% 419
B 41% 57.59 60% o 52%
c 137 7% - 7%

The levels of regularity of contact between the suthorities and the
various regional offices of the DCE are illustrated in figure 4.6.

The table is divided intc three levels of contact as these different
elements provide different functions as far as both the local authority

and the county are concerned.

There is a difference in regularity of contact between the class one
authorities and the rest of the sample. 65% of this class size being

involved in reguler meetings on either a monthly or a quarterly basis,

- 60 -



whereas less than one in three of the other zuthorities have such
arrangements. The smaller authorities keep to their more 'normzl’

ad hoc arrangements, with over 507 of the authorities throughout only
meeting and contacting the DOE "as and when needed" or "occaéionally”.
These differences back up other evidence of a basic difference in
attitudes, processes and structures between the large authorities and
the general sample., The increased level of communication may also
reflect that there is greater discussion between the DOE and the larger
authorities about future policies, how experiments are working or any
suggestions for future legislation. This two-way pattern of relation-
ships is dominant throughout the sample survey authorities, although

the necessity for this ‘regionzl layer of government is often questioned.

Often informelity is important in communications between the regional
DOE and the local authorities., This is reflected in the regularity of
telephone contact. A4s can be seen in figure 4.6, the largest
authorities'are far more likely +to 5e involved in such contact on a
regular basis than éﬁe other size classes., Although size class two is
equally more likely to be involved than are the extremely small class
three districts., ¥Why is this? Does the attitude to the DOE in general

have anything to do with these differences?

To answer this question it is necessary to examine the local authorities'
attitudes to DOE technical and financlal advice, and to see just how
flexible both the advice and the local district authorities can be,

Figure 4.7 gives alternztive responses to this question znd indicates the

responses of the sample survey avthorities.
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Fig, 4.6: Regularity of Contzcti between the Loca ict Luthority
and the Recgionsl DOE with reoward to Res Reneval 4
i Yeetings LOE Areas
CL4SS }-CLASS JCLASS | OVERALL
ONE T7.70 THREE | SANPLE A B ] C
n=13}tn = 1lin = 8 n = 32
Deily - - - - - - -
Weekly - - - - - - -
Konthly 31% %5 - 165 12% | 25% | -
Quarterly 34% | 27% | e5% | 307 35% | 17% | 50%
Annually e < 25% 12% 65 | 17% | 33%
As required/ , _ _ _ ' ‘
Occasionally 275 55% 505 42% 4751 418 | 17%
Kever - - - - - - -
ii Publications, Letters or Circulars
Daily - - - - - - -
Heekly 850 - - 3% - - 133%
lonthly 545 | 36% | 25% | 42% 445: | 50% | -
Quarterly 119 % 8- 10% 9% | 149 -
Annually - - - - - - -
4is required/ ‘ ) ' , ' |
Occasionally 27% 555 675 459 479 ) 36% | 67%
Never - - - - - - -
iii Televhone Contact
Daily - - - - ool L B
Teekly 31% % | 175 205 19% | 18 | 33%
lonthly 3% |45.5% | - 33% 3% | 3% | 33%
Quarterly 119 - 17% o 3% | 18% -
Annually - - - - - - -
As required/ ' _ ’
Occasionally 19% 45.5% | 66% 39 47% | 279% | 34%
Never - - - -~ - - -
Source: Sample Questionnaire Survey, November 1977
* See /:20.5/
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Fiz 4.7: Znphacsis vlaced on the use of DOE Technical and Finencial
acvice by Locel District Authcrities:h%

CLASS | CLASS | CLASS ﬁ OVERALL
OXE T THREE | SANPLE
n=13 n=104n =8 n=3l
i 100% Order to be  FINANCIAL! 16% 309 37. 5% 26%
followed at all  TECHNICAL} 20% - 25% 15%
costs
ii Advice-disregarded FINANCIAL 3% 109 12,5% 8%
if not seen as TECHNICAL: 19% ¢t 22% 12.5% |+ 18%
relevant Cd ! :
{ ‘ ’
iii Advice-Adapted FINAKCIALY 78% { 30% 50% 555
but retained in TECHNICAL] 58% 565 62, 5% 59%
outline ,
iv Advice-Adapted in FINANCIAL 39 30% - 17%
new local outline TECHNICAL 3% 22% - T
v Other emphasis FINANCIAL - - - -
- TECHNICAL
¥*n = 9 for Technical advice
Source: Sample Questionnaire Survey November 1977 %% Soe PZOS

Over hglf the overall sample regard the DOE as providing advice to bé
adapted but retained in outline., This might be expected, and when
calculated with the local authorities who adapt advice in a2 more
independent outline this attitude is prevalent in two out of three
local districts. Nearly 80% of the largest authorities consider this
limited flexibility in finance essentiel and pay more attention to this
than to technical advice, thus retaining,a larger physical element of
local autonomy., On the other hand the authorities with under 100,000
population lay more stress on techniéal advice, where they are limited
in their local resource czpabilities, The stress on finance may also
lead one to speculate that because the large autherities financial
transactions are large and complex, they cannot be put at 'risk' by

independent action not desirable to DOE national policy. However, in
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technical advice they are far more likely to disregard it if it is
found to be irrelevant to local conditions, azain stressing local
independence, Among the class three authorities, over cne in three
consider DOE financial advice to be z 100% order +to be followed at all
costs. Similarly 25% of them see DOE technical advice in the same
manner. But overzll, the pattern is fairly uniform, although this
obviously does not reflect just how effective any adaptations are, or
how they differ from the DOE advice., The rigidity of DOE financial
advice under the present period of capitel restraint may in fact be
greater than the zuthorities would like to admit. Central government
control over this aspect of renewel policy is an important aspect of
national policy and for the smaller authorities especially adherence
to such directives is essential if they are to fulfill 'agency' roles
in the process of renewal policy. But for these authorities,technical
advice although perhaps not so tightly controlled by central government,
is important owing to the limitations ef the districts, whereas the
larger authorities pay regard to it, but have greater ability to adapt

and reassess its loczl relevance.

The importance of both technical and financial zdvice is reiterated in
figure 4.8 which reflects how useful local zuthorities subjectively
adjudge DOE advice to be. The responses are to the question: Is the

DOE advice usually (over 50%) useful? As can be seen by the statistics,
in general terms it is seén as "useful", although as already mentioned

it is often adapted, and its uséfulness does not really reflect its actual

use for specific local projects of residential renewal.

- 64 -



Tiz 4.8: Usefulness (over 505.) of DOZ idvice

wn

=

Qs DOE

Q
Ui
N wm

CLASS T./0 ‘CLASS THREE OVERALL
n = 10 " n=8

Advice over
5% Useful? | Fin'l Techn | Fin'l Techn] Fin'l Techn {jFin'l Technicel

YRS g2 92 | 90% 95 |87.5% 100% |I 9o 93%
wo 8% 10% 57‘;1* 12,5% - 8% 7%
Source: GQuestionnaire Sample Survey, November 1977 * See f2657

Ais far as regional DOE offices are concerned the attitude to different
offices appears similar in statistical terms at least, and often depends
on the individual local authority officials and their informzl relation-
ships to DOE personnel. This relationship between the DOE and the local
authority did however create numerous additional comments from the

local authorities, sbout equally for and against the DOE,

Scme authorities were very antagonistic towards the DOE, making such
o b o

comments as:

"The DOE is a generally unnecessary layer of bureaucracy,
the staff of which it would appear have little knowledge
or interest in local conditions, and whose sole purpose,
apart from generally impeding progress, is to distribute
the region's share of the national financial cake,"
(4uthority Wo. 58 - Regional Office B).

‘Alternatively, Authority No, 15 talking about the same DOE office says:
"Great value is placed upon contacts not only with the
particular department of the DOE, but with particular named
officers of that department".

Other authorities (Nos. 20 and 26) regard the DOE as “very helpful",

whilst o, 53 claims:

"There is +o0o much conirol over detailed matters. The limited
notice of financial allocations mekes forward planning

difficult",
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Perhiaps two final comments made by the authorities help to indicate
the general role of the DOE with regard to the local district
authorities,” Authority No. 24 points out that}

"oroviding statutory guidelines are followed, the DCOE seems
prepared to accept the judgement of the local authority."

This is agreed by authority no. 36, which does, however, gquestion its
future relationship. It states:

"Je consult the DOE to try to ensure that our proposals

are also in line with their thinking. Hence we have

regular consultations. A4s yet no real confrontations

have occurred and I am not certein what our policy would

be in such 01rcumstances "
Both these comments illustrate that flexibility and communication are
the kev to a good relationship to the DOE, but that it is equally

possible to act independently of it to a large extent within various

constraints.

To assess the ;elationship between the central government's regional
representative and the local districts the case studies pfovide a
greater insight. The two authorities differ remarkably in their
relstionships to their local DOE regional offices, although it is
their attitudes rather than the fact that they are involved with
different offices which is important. 3Both are similar in their
communication with the DOE in formel terms: they are in contact with
the regional office on a monthly basis, Both also adapt financial
advice, whilst Northtown will disregard technicel advice it does not
see as ;eleﬁant. Thig is the basis of their differences. KNorthtown
is "aggressive" towards the DOE seeing it as an unnecessary aspect of
government, and admits to having "many problems" with regard to the
regional office. 4s an authority it complains of excessive control

of local detail, especially the power to veto or hold-back the authority's
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GIL declarations which has been used. lNorthtown implies that the DO
'changed the rules' without due notice or consultation, It zadmits con-
sultafipn occurred between the national DOE and the national local
authorities' association, but politics overlaps in this additional
relationship and Northtown believes that inéividual local authorities
should have been consulted. The financial restraints are considered

to be a not too subtle control mechanism imposed by the central government
on the 1oéa1 authorities, suggesting that late changes in finance
regulations restrict policy planning and development. Overall the
authority feels aggreived at their treaztment by the DOLE, and so becomes
more 'aggressive'. TNorthtown informs the DOE of their actions after

the event, in an attempt to present a “fait accompli™, and fhus limit
central government influence. Alternétively, South%iOId is "passive"

in its outlook. It seeks advice, often informally, at 211 levels and
stages in the decision-making process of residential renewzl, and
plahning in general. It claims to have a very goqd relationship to the
DOE, based upon regular contact before action, in the early stages and
after implementation work. It assumes a 'quasi-agency' role, acting

out the DOE's suggestions. Its only compiaint about the DOE ig in

terms of the financial restraints; but Southfield even blames the central
treasury rather than the DOE for this. Thus, the differences between

the authorities are wide and perhaps again reflect alternztive infer-
pretations of central government legislation and attitudes by different
local authorities, This might further suggest that every district reacts
in a different way to central government legislation, thus pérhaps
greater flexibility is necessary in its implementation, or alternatively

still greater central government control over local action.
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Conclusion

Overazll in the relationship ito the county and the regional DOE, the
more corporate nature of the largest authorities is apparent. In
consultation with both aspects of government they are more regulsr in

their contact; but based on traditional {reedom and autonomy, they

are involved in the greatest confiict.

This regularity of contact is not really evident among the smallex
authorities who are more likely to adopt 'ad hoc' relations with the
county and DOE on an informal basis. The smallef local authorities see
themselves ag "agencies" of higher government. They rely upon the
county for personnel aid, and the DOE for greater technical choices.

Such 2id or advice is then rigidly applied.

Some lizison between the districts of all sizes and the county is
essential, This i1s true for the wider areas of planning such as traffic
management, engineering works and structure plans, all of which may
‘impinge on the workings of imprecvement areas. Thus the county do have
some influence in residential renewal work, although the larger
authorities meintain that they are able to fulfill the major aspects of

the county's responsibilities at a local level,

£ major recent change théf is important in reflecting greater control
from central government, and its consequent loss at a county level, is
in GI4 finance, As mentioned previously many of the smaller districts
received 2id from their counties fo¥ up to 50% of GI4A environmental
expenditure. As this has been stopped, capital will need to be obtained
locally or from the central authority, énd in the latter case this
results in even greater control of local policy as capitel is the key

to much of the districts actions and policies. Such financizal
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responsibilities might then be taken over by the regionezl DCE which

mey change the districts reletionship to these offices,

Throushout its circulars centrzl government has stressed the need for
continuous consultation during decision-meking in residential renewal.

But as far as the sample survey is concerned, this is not always

occurring. The large authorities are more regular in their contact,

but this may be because of their con%inuing conflict., Alternatively,

the smaller districts are more irregular and informal in consultation,

but take more notice of DOE advice, especizlly on the technicel side.

411 the districts are limited by the central government financial "advice",
aﬁd this is 2 major oomplaint from the districts. However, the reactions
to the authority differ widely as shown by Northtown's "aggressive"

attitude, as opposed to Southfield's "passive" "agency" response.
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CHAPTER FIVE

POLICY:CHOICES AND DEVELCPMENTS

Introduction

Residentizl renewal, housing and enviromment improvement policies

must fit both the needs of national and loczal objectives. This

chapter examines the recent national policies developed by central
government -.GIAS, Hids, PNs - and assesses how they are interpreted
locally by district officials. It asks the questioh: do all local
dgstricts interpret and adopt the policies to their full potentialj

and if not, does any pattern in interpretation and use arise? This
assessment Will be based on an examination of central government

advice notes and circulars, agd how the sample survey authorities react
to them., The speed at which the local districts adopt the new pclicies
will 2lso be examined, and the relationship between this take-up and

the suitability of the policy for all districts will be assessed.

Before the 1969 Housing Act and the development of GIAs as mechanisms

of renewal, various experiments in area improvement took place. In

the mid 1960's iwo key studies were in Rochdale and the Barnsbury dis-
trict of Islington. (1) Both of these experiments provided evidence

for the development of area improvement policies, The professional mem-
bers of the housing and planning professions also advocated this

change in approach, but it was the decision-meking aspects of government
that were the decisive factor. lMany locsl authorities found that

the 1964 Housing ict was both cumbersome and time-consuming, thus they
decided to postpone policy decisions until new 'easier' legislation

was enacted, The 1569 iAct was seen by ceatral government as this

'easier'! legisleztion.



The hite Péper of 1968 (2) confessed the failings of Part II of the
1964 Housing Act: thus it was proposed that local au{horities should
have the power to declare 'Generazl Improvement Areas' (GIAs). The 1968
White Paper should have been a political bombshell, as its first
paragraph suggested that a greater share of public investment in
housing should be used for imbrovement rather than new building. This
implied a cut in the half million new completions promised in 1964

by the Labour Government to a level below that of the 1967 devaluation
reappraisal. But, despite this, the 1969 Housing Act had the backing

of all the major parties in Parliament.

General Improvement ireas (3IAs)

Under the 1969 Housing Act the concept of housing improvement in area
terms was adopted as 2 major policy of central government action to be
implemented by local authorities through the mechanism of general
improvement areas. As a generzl policy it was statéd:

"The effort and resources devoted to improvement provide a

much better return when directed to the upgrading of whole

areas - the houses and the environment. DPecple are more
likely to find it worth their while to co-operzte, and to

o

maintein their houses after improvement; and the remaining
useful life of the whole residential areas is extended by

many years" (3)
Thus general imﬁrovement areas involve both physical housing units and
the general environment and must be planned to improve the housing
environment for thirty years before further action is required. It must
be emphasised on this timescale that a GIA should not be an area
destined for early redevelopment or major structural changs (e.z. major
roadworks). Continuity of the areas in a particular landuse is indeed
an essential characteristic of generazl improvement arsas, =sxcept in the

case of non-conforming industrial units amongz housing.
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In terms of size, the Act sets no upper or lower limits, but with the
emphasis on envirommental improvement it would be necessafy to declare
areas of more than twenty houses, w7hich for smaller local zuthorities
with limited problems in spatial, if not physical, terms creates
problems. The Act suggests that GIAs should contain between 300 and
500 housing units, although flexibility with regard to local character-
istics was foreseen. As the circular 65/69 states:

"There may be a small island of houses in any urban area

lending itself to such treatment, while in rural areas

it might often be convenient to deal with small groups

of 0ld housing in this way". (4) '
So the central authority recognises~the problems of small urban or
rural areas of poor quality housing as an exception to the 300-500 size
directive; yet all the policies and objectives of residential renewal
continue to aim gbove these smaller areas towards large urban areas of
housing which it admits are not likely in smaller towns and more semi-
‘rural areas! Thus central government acknowledged the protlems of ‘size!
in renewal, but owing to national policies ignored this more local
problem. Further problems in the development of’GIA policy arose:
first, Public Héalth Officers involved in GIA's had, because of their .
traditional role involving inspecting and comﬁenting on individual
dwelling units, found the transition to the wider field of mixed policy
enactment very difficult., There was a misinterpretation of their roles
regarding the new area approach involving large numbers of dwelling
units, and their use of compulsory improvement powers. Secondly, the
conceptual frameworks and procedures imported from statutory structures
of the town-planning_profeésion were unfamiliar and often misunderstood
by some local government officizls, Unresolved contradictions between
improvement and clearance also dulled the decision-making potential

of local policy-makers and implsmentors, Also, in physical terms, the
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original improvement grant structure was aimed at 'zood poor quality
housing' of the 1950's era, not the poor quality type units of the 1960's

improvement period.

In the relationship between central and local government, the central
authority's attitude to GIA programﬁing was initially flexible allowving
the local authorities to be quite autonomous, especially with regard

to assessing local values, criteria and priorities. The local
authorities were allowed to re-interpret the legislation to meet their
individual ends which thus affected, on a national policy scale, the
scope, direction and ultimately the 'success' or otherwise of the 'macro;
national policy. The only major cenfral govérnment control was the
vetting of local authority environmental proposals for eligibility for
loan sanctions or subsidies, i.,e. limited finance controls. Central
government thus toock a risk in giving wider discretionary powers, hoping
that responsible local authorities, together with central government
advice, could relate local practices- to the national policy of improve-
ment areas; allowing both levels of gbvernment to experiment in policy
procedures and solutions. This is a traditional central government
approach, in which they use circulars initially to advise local
authorities on policy choices, Then if these are found to be com-
pletely ineffecti&e, adaptations based on suggestions made by the 1oca1‘
authorities can be implemented. The only major problem with this type
of approach is that the smaller authorities often follow the advice

of central government despite its limitations., This is because owing

to a lack of resources they are unable to develop alternative con-
structive suggestions. This leads to the larger authorities working
with the DOE, as the central authority, often by-passing the problems

of the smallest local district authorities., This approach may be the
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origin of many of the problems later faced by the small authorities
who find central government 'solutions' inappropriate for their lccal

situations.

As an approach to area management, the GIA is a selective device and
yet, paradoxically, it lacked selectively available teeth in the
critical field of improvepent grants, This deficiency has been
belatedly and m%rginally rectified under the 1974 Housing Act, but

the same legislation has given any incisive powers %o Housing Action
Areas (HAA's - discussed later). These are an equally selective
agency andvconsequently are of little benefit to the mass of poor
housing where the inhabitants do not exhibit prescribed stress
characteristics.' Selectivity is further developed under the 1574

Act; GIA declarations warrant approval or veto from éentral government,
thus increasing central control cver local policy. J.T. Roberts
suggests that a less selective approach aimed at different types of
housing is necessary (6). The problem is not spatially wniform, as

the arbitary grants imply, thus policies must be more far reaching and
adaptable. A policy with greater flexibility miéht also help to
develop stronger links between housing and planning officials and to
determine the roles played by each within the administrative structure
of local government, thus increasing co-operation and corporate manzage-
ment possibilities, GIA policy also raises problems of local and
national objectives and their relative priority. If stres at the
local level is based on socialand/or environmental factors this may not
conform to. the national policy based on physical factors. (7) This

is a continuing problem of policy beinz too rigidly applied and failing

it the different problems

o

to allow local priorities to be develcped to

of 2ll district authoritizss.



‘GIA policy on its own has not really been very successful., Perhaps
this fact was recognised by central government befors even imgplementing
the 1969 Housing Act: Jith regard to the worst areas of housing ip
physical and stress terms it was suggested:

",.. there are a limited number of arezs, mainly in

large cities, where the problems of physical decay are

combined with problems of overcrowding and multiple

occupation and other severe and intractable problems.

They have been called twilight areas and coincide in

some cases with what have been called in another context

areas of multiple deprivation. The social reasons for

taking action in such areas may be imperative even if the

economic prospects are doubtful." "As problems of these

areas are very various so the treatment would be far

from uniform and no such overall result might be possible

as is to be expected in "normal" GIA. (8)
Additional GIA action still failed to change successfully these areas,
so the need for greater flexibility end wider policy alternatives
again became apparent. The evidence of the work undertaken by local
authorities, together with central governments own acknowledgement of
the various problems of residential renewal is reflected in the 1574
Housing Act. The White Paper for this Act (9), promised that a new
policy would be enacted in 1973. However, the external political
environment led to legislation being suspended by +two general elections.
Eventually, although having all~-party backing, the relevant sectors
of the Housing Act 1974 did not come into operation until December 1974,
eighteen months after the 7hite Paper's publication., This time-lapse
must be seen as very important as it held up action by the local
authorities which sought to enact the policy, thereby creating further
management problems and allowing the physical standards of dwellings to

worsen, The attitude of 2ll the major political parties must be

criticised, as must the priorities of government at both levels of



Housine Action Areas (HAAs)

The 1974 Housing Act attempts to bridge the gap between initial
policies of clearance and those arsas which although economically
capable of improvement may, because of the acute nature of their
problems, defy the persuasive powers of the GIA treatment. However,
the introduction of HAAs does not mean the dissolution of GIA policy
either in central government strategy terms or on the ground within
local authority renewal areas. HAA policy is an adaptation and
develorment of the 1969 policy aimed at improving standards and per-
formances,‘particularly in the worst areas ignored by GIA policy.
The GIAs developed by the 1969 Act are retained but overationzlly the
two policies are mutually exclusive., Section 38 of the 1974 Act
however allows for the upgrading of a GIA for HAA treatment, or after
a five year period if the HAA is not completed it may be designated
as a GIA. The only real differences in the role of GIAs as policies
for residential renewal are first, the Secretary of State has the
power to prevent final declarations of GIAs thus imposing grezter
central govérnment control; and secondly, the worst areas of housing
stress now have an alternative mechanism, HAA treatment,‘to develop
them to their greatest potential. As a broad guide in physical terms
the condition of housing stock in HAds will usually be worse than that
in GIis, but not as bad as to require early clearance. The official
central governﬁent criteria for declaring an area for HAA treatment
demands stress in both physical and social aspects of the dwelling and
its environmental conditions., 4 period of five years is stipuiated
for the successful implementation of the policy, so as to secure three
major aims:

"a) the imprcvement of the housing accommodation in the

o

H
b) the 7ell-being of the persons Ffor the time bein
residing in the ars H

a, and;
c) the praper and effective manaremeni znd use of
that accommodation.” (10)



The wide ranging nature of this policy is further emphasised when it
is reiterated:

"To be effective, a programme will have to tazke account of
more than the physical stzte of the housing in the area
and its improvement potential; the social factors that
have contributed to the HAA declaration will have to be
‘considered., A programme will have to be sensitive to the
characteristics of the area, to the role that it plays in
the wider neighbourhood, and to the needs, expectations
and resources of its residents. An action progremme
should therefore be flexible, and the authority will need
to be ready to modify it if public consultation or
experience shows this to be desirable". (11)

Thus in a potential HAA, physical and social factors combine to create
housing stress. The area should thersfore not be declared an HAA
unless the means are available not only to improve the housing within
a reasonably short time, but also to do so without prejudicing the
interests of the local residents. Central government proposed that
the size of HAAs should be 200-300 dwellings. This size of areas is
drawn from the experiences of GIA legislation: the 1969 Act suggested
areas of 300-500 dwrellings but eventually found 200-300 to be the
optimum size, Even then the question arises, is this too large for °
the small areas? This question is especially important considering
the economic aspects of policy. Limited resources may restrict the
size of improvement areas, however central government does not expect
such problems to interfers with national policy objectives:

"In issuing guidance on the implementation of these provisions

the government is conscious of the problems facing local

authorities as a result of the need to econocmise in the

provision of many important services in consequence of

decisions on public expenditure ... But it is the government's

wish that, at whatever level of constrainits on resources,

action to help people living in sub-standard houses,

especially in difficult areas, should be given priority,

even at the expense of other areas and services." (12)
The 'new' policy was stressed as a major national policy with local

inputs that central government decided it was necessary to centrol

centraelly. This led to greater central zoverament control over the

~
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local authorities action to maximise effectiveness., The 1974 Aict
further stressed the need for corporste management structures and
the importance of the policy in 'real' terms:

"The Secretary of State expects authorities to use the

new housing action area and priority neighbourhood powers

as the basis of practical programmes drawn up on corporate

principles to optimise the use of scarce resources, to

relieve housing stress., "~ Declaration of these special

areas should not be simply gestures of concern or good

intention, but should lead to a prompt and appreciable

improvement in living conditions." (13)
The intention of the policy, although important, is not part of this
study. However, the effectiveness of resources ané methods for maxi-
mising efficiency is, and must be stressed. The question is, do such
strong intentions lead to fulfilment of the policy objectives in all
the sample survey authorities and if so do they display the same concern?
Before the questions are examined a brief assessment of two other tools

of renewal policy available to the district authorities must be made.

Priority Neizhbourhoods (Pls)

Under the 1974 Housing Act that introduced HAAs and adapted GIAs

~ .

the concept of Priority Neighbourhoods as a third mechanism of resi-

3

dential renewal occurred. The ofiicial government definitiocn of the
role of PNs is clear and concise:

"PNs are designed to prevent the housing position in or

around stress areas from deteriorating further and to

stop stress from ripopling out from areas which are the

subject of concentrated action, normally by use of HAA

povers; and may also serve to pave the way for later,

more intensive, action by HAA treatment if still needed,

or by GIA action of a kind which cannot be undertaken

immediztely." (14)
Plls must always adjoin or surround a declared HAA or GIA, and the
declaration allows the local authorities similar powers to those in

HAAs. The use of PNs is unusuzal and no authorities within the sample

area have implemented them. (15)
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Housinz Associations

The potential for the successful utilisation of registered housing
associations for renewal work is considerable, but stress must be
placed on their legitimacy as legal enterprises, In buying houses
that come on to the market in renewal areas and improving, converting
and managing them, as may be appropriate under arrangements with the
lccal authority, efficient and financially sound housing associations
can make a very useful contribution. The 1974 Housing Act Circular
states:

", .. registered housing associations can and should play

an important role in supperting authorities, particularly

in tackling areas of housing stress and meeting the housing

needs of special groups of people, The use in HAAs of

housing associations in whom authorities have confidence

will augment the resources availsble for tackling such

areas ...

eso Authorities who have not hitherto made a practice of

working with housing associations, or in whose districts

there has been 1little housing association activity, should

not hesitate to consult the Housing Corporation who have

experience of the problems of setting up and operating

housing associations and who will be ready to assist in

developing effective support for authorities' action
programmes," (16) ]

Among the smaller towns and cities little experience and knowledge

of the workings of Housing Associations is available and they are
viewed with suspicion. This is a great pity because as a coniributor
to small scale projects of renewal ~ common in smaller districts -

the potential of the Housing Associatiocns is high,

General Policy

Overall in policy choice two major approaches to arez improvement are

available: GIAs designated in 1969 and HAAs designated in 1974. The use

.

of Housing Association might be expected in many local authorities,

expecizlly as centrzl government sees them as a msjor future tool of
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renewal., The gquesticn is: do all the authorities react to central
government circulars in such a simple and widespread manner,and use
the availzble tools of renewal in the manner for which they were

designed?

Sample Survey: Residential Renewal Policies

Bearing in mind the restrainfs placed upon local authorities due to
reorganisation, limited resources and capital, it might be expected
that their patterns of take-up of central government directives on
residential renewal would be high in the hope that solutions to such
problems would be forth-coming. The stress placed on such policies

by the central authority, together with the cdmprehénsive nature of
the policy directives, should lead to the development of forward plans
of action involving various policies dependent upon local constraints

and characteristics. But does this pattern occur in 2ll authorities?

The questionnaire sample survey examines the take-up of policies at

thrse specific points in time, (See Appendix A for questionnaire). It
examines policies 5 years ago (1972/3) pre-reorganisation and before

the development of HAAs; present policies (1977/8)‘Which involve all

the présent policies; and, Future Plans in 5 ysars time (1982/3)

assuming no new legislation. The statistics drawn from the guestionnaire

are divided into classes based on the size of the population within the

local authority.

If we examine the three classes in historical terms we can compare the
size classes in diresct relation to cne another and to the central

nitiatives available at the time, A+t the first historical

=

policy
period classifisd in 1972/3, the most widely expected policies of

residential renewal would be clearance and redevelopment with the
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additional use

was introduced in 1969 it mig]
government officials or independent observers,

most local authorities

of

the then new mechanism of

t be expected,

GIA treatment.

As

either by central

4
U

his

would have enacted aspects of this polidy.

minimum level reached should have been basic declarations and the

that within three years

The

majority should have moved further along the decision-making management

path towards implementation processes.,

Fig. 5.1: Residential Renewal - Percentages of Au*norlules using

various Policy Tools (1972/3)

RR policy in Overall
use in % of | Class One | Class Two | Class Thxee Sample
areas n =15 = 14 = 15 n =44
YIS ago
Clearance ,
Areas 73% 50% 40% 54..5%
GIAs 67% 29% 20% 39%
Housing
Assoc, 13% - - 4.5%
Others
Unspecified 13% - - 4.5%
Improvement
Grant Areas
(Pre-GIAs) 7% - - 2.5%
Charity Trusts - 7% 7% 4.5%
Indiv, Dwelngs - 7% 7% 4.,5%
RAF - 7% - 2.5¢%
CEGB - 7% - 2.5%

(Source: Sample Questionnaire Survey, Hovember 1977)

With these expectations the statistical data (see

s
Fig,

5.1) is much as

might have been expected for the largest classes of zuthoritiss, nearly

70% of them using either clearance or GIA treatment as a major policy

tool of residential

authorities in

this size

improvement grants so zs

renewal.

range had previously zdapted

Interestingly, another 7% of local

individual 4

relling



legislation, and as this process continued working despite the 1969

-+

iousing Act it is included in the data independently from GIAs. The

use of Housing Associations that was also encouraged in the 1969 Act

was low, but as far as renewal work is concerned, their use outside
London was still in its infancy and despite initigtives from the

central authority many local -districts are suspicious and unco-operative
in their use of such organisations. In this 1972/3 period, for our
sample survey area, only 13% of the large authorities adopted policies
involving such associations whereas none of the smaller authorities did
so. The two smaller size classes are similar in their take-up of GIA
treatment techniques and their use of clearance/redevelopment policies.
As might be expected 50% of the medium size authorities and 40% of the
small suthorities continued with clearance/redevelopment policies,

but the take-up of the.newer GIA policies was low. Only 29 of the
class two authorities and one in five of the class three authorities

had any minimal involvement. The reasons for this failure to adopt

the new policies might indicate that the smaller authorities taks longer
to absorb and understand new policies, or they may be seen as just over-
cautious., Another explanation for the low take-up of the new policieé
might be that they are unsuitable when applied to local district
authorities under a particular size, e.g. 100,000 population. Manage-
ment techniques will also be important, As central government called
for co-ordination and corporate management within the districts, it
might be expected that such a structure was a basic prerequesite of
implementing the new policy. Hence if districts could not fulfil the
normative demands on corporate structures, they might conclude that

the implementation of policy could not be accomplished.
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After re-organisation as the smaller local authorities were amalgamated

or enlarged it might be expected that resources and capabilities would
develop, thus a greater take-up of new policy initiatives might be
expected., But, in many of the smzll loczl authorities, residential

renewal was still based on individuzal dwelling units and area policy -
waé completely ignored, whereas in other authorities institutional

housing groups, eg. RAF, were the main exponents of area renewal on
services estates. This was a system of co-operation where the local
authorities responsibilities were lessened but flexiblé enough to allow
such outside involvement. Empirically these comments can only be developed
at a micro-level through the case studies and an examination of Noxrthtown

and Southfield may be useful in developing various themes,

Northtown, as the representative of those authorities with a post
reorganisation.population of over 100,000, in the 1972/3 period was at

the end of its proposed clearance policy programme, It only had one
clearance area, but it must be remembered that this is before reorgenisation
and in Northtown's case specifically before reappraisal of policies,
objectives and their new local environmental conditions, As might be
expected and backing up the generzl data for this size class, Northtown
had ten GIAs declared or actually being implemented at this time, It

was not however one of the 13% of the largze local authorities which had
used Housing Associations for renewal purposes, a factor that may reflect
the authorities current rather aggressive and antagonistic attitude
towards them in present and future policies, Thus its teke-up of general’
policy follows the sample survey trend for & district of its size, but
sti1l reflects the relatively slow nature of all local auwthority flexi-
bility in policy i.e. legislation was instigated in 1969 and the patterns

illustrated are still quite low 3/4 years later,

Southfield representing those authcrities with under 100,000

eger groups' trends, Its actions before
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the present post-1974 policies were minimal as far as residential
renewal was concerned., It had terminated its Clearance Prograrme on

an area oasis, although it was still involved with individual dwellings
or terraces of four to six houses which was not enough for its overall
policy to be considered as involving area clearance progrzmmes, The
take-up of GIAs for these smaller authorities was about one in four,

and Southfield was again in the majority having no declarations of GIAs,
nor any real proposals to develop such programmes. Basically this was
through lack of motivation and over-caution among members and officials
of the pre-reorganisation authorities who were all too small to function
at any successful level that involved the corporate or management based

techniques suggested for GIAs,

So overall at this time (1972/73) it may be seen that two size zroups
emerge with regard to the take up of GIA policy initiatives, The
largest authorities appear to have had either greater flexibility in
policy terms, or gfeater needs‘necessitating the new policies, as well
as the staff capabilities, in both numbers and zbilities, to adopt the
new techniques. The small authorities appear to have been inadequate
in all these respects, -and were involved more withAindividual dwellings.
on a piecemeal basis, than with a long term structured programme into

which to mould the new GIA policy.

As far as present policies (1977/78) are concerned it might be expected
that the use of area policies of clearance should be declining, the
policy of GIAs should be in full swing, and the take-up of EAA policies
developing., The continual and reinforced encouragement Qf Housing
Associations, as in the 1974 Housing Act, should also mean that more
authorities were involved in this alternative policy choice., However,

in the sample survey area in both the largest two size classes and
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overall the use of area clearance policies has increased. The reason

for this may bve fhat the reassessment of all the housing stocks of

the new authorities led to a reappraisal of policy and it was found
necessary initially to clear areas of housing. This programme should
now be drawing to a close with final tidying up and redeveiopment
taking place, however, policies may be prolonged due to financial cut-

backs extending time periods set for policy completion.

As can be seen in Fig 5.2 the take up and use of GIA policies
throughout the sample area has developed and overall is the dominant
policy rather than clearance or Hii implementation.

Fiz. 5.2 Residential Renewal - Percentage of Authorities using
various Policy Tools (1977/8)

Overali
Exist at Class One | Class Two | Class Three Sample
Present * n=15 n =14 n =15 n = 44
Clearance
Areas 80% 6455 27% 575
GIAs 73% 71% 33% 5%
HAAs 40% 7% - 169
Housing
Assoc. 67% 21% - 29.5%
Others '
Unspecified 7% - - 2.5%
Impr. Grant
Areas (Pre-
GIAs) 7% - - 2.5%
Charity Trt - 7% 7% 4.5%
Ind. Dwl'g - 7% 7% 4.5%
RAF : = % - 2.5%
CEGB - 7% - 2,55
Church Army 75 - , - 2.5%
NCB - - 7 2.5%
Under
Review - - 1% 2,55

#In principle if not fully implemented in 1977/8

(Source: Semple Questionnaire Survey, November 1977)
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As with GIA policy the iteke up pattern for HAAs is varied across the
size classes. Four years after the initial introduction of the concept
of these stress areas only 40% of the largest authorities have declared
or implemented them as components of their overall residential renewal
structure. Surprisingly considering some of the extremes of housing
stress in some of the small towns within the sample area only 7% of

the medium size towns have declared HAAs, although less surprisingly
none of. the smallest authorities have done so. This pattern might be
expected when it is considerad that HAls are aimed at areas of severe
concentrated housing stress, and yet overall the sample contains a
large element of heavy industriél, traditional fishing and coal mining
areas which would perhaps have areas suitable for this type of treatment
considering‘their‘ecénomic and industrial structures. The use of
Housing Associations which was again encouraged in the 1974 KHousing ict
has been highest among the largest authorities where two-thirds of

the authorities have adopted them. 7Within the smaller authorities

one in five of the medium size districts see them as usefgl mechanisms
for implementing renewal policies, although as yet none of the smzllest
authorities have adopted them into their residential renewal procedureé.
This seems a pity as the roie of such associations would appear suitable
for small scale renewal policies such as those found in these smaller

districts., Perhaps further government directives are necessary

specifically to encourage such a policy?

In the case of the two case study authorities, Northitown's present

.

residential renewal programme is expanding rapidly. It involves
25 GIAs, 9 Clearance areas, 1 Housing Action Area and the use of a
single Housing Association on a trial basis to establish how efficient

it iz in meanagement technigues, physical stendards and within its
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economic constraints, This authority is typical of the size class one
authorities and although noting their availability has no Priority
Neighbourhoods at present. In fact none of the authorities within

the sample area is involved at present with PN poiicy. In the smaller
Southfield authority the diversity of policy is minimal, although six
GIAs have been declared or are being implemented at present. No HAAs,
PNs, Clearance Areas or Housing Associations are being used and this
authority seems to reflect a general traditional step-by-step approach
to both the implementaticn of policies of residential renewal and to
overall changes in the actual policies chosen. It will never be an
'initiative' authority, but more of a 'plodder' reacting slowly and

it might sa& carefully to central goveénment directives, never wishing
to 'wake-up' to any sitartling developmenfs. In this way the local
government éttitudes, abilities and personnel reflect the town:
traditional and sleepy. Northtown on the other hand is more radical
and perhaps brash. t is ambitious, beinz rather over-shadowed by

the very large cities and seeking to adopt policies that involve
experimentation and learning. It is continually reviewing its pro-

cesses and is willing to adapt.

Overall present policies throughout the sample are divided into two
major categories as represented by the case study local authorities.
The larger authorities with perhaps the greatest problems addpt new
policies far more quickly than the medium and smzll districts. The
small districts do not appear to have much in common with the central

government's conception of residential renewal problems. Central

A

government assumes urban intensive problems of a medium to large scale
wnersas the problems of these areas, although arguably as vad as many

purely urban arsas in comparison with their local environment, are

1
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intensive localiszed concentration which are too small for major arez

policy action.

For the next five years the programmes of the authorities are vague,
(See Fig. 5.3). Either depending on future central government legis-
lation, or based on the present legislative tools available, many
local authorities are at present reviewing their future policies,

27% of the class one and 29% of the class tvo authorities are under-
taking this process whereas many of the class three authorities appear
to have very little idea of their future trends, whether or not new
policy solutions are available.

Fig 5.3: Residential Renewal -~ Percentages of Authorities using
various Policv Tools - Projected 1982/3

I Overall

Five Year Class One | Class Two |Class Three|l Sample

Plan n =15 n=14 n =15 n =44
Clearance
Areas 605 14/9 20% 32%
GIAs 53% 500 33% 456
HAAs 409 7% 75 18%
Housing
Assoc 47% 7% - 18%
Pis © 14% - - 4.5%
Cthers
Unspecified 7% - - 2.5%
Charity Trt - 7% 7% 4.5%
Ind. Dwl'g - ‘ - 7} 2.5%
NCB A - 7% 5 4.5%
Under
Review 27% . 2%% 7% 20.53

(Source: Sample Questionnaire Survey, November 1977)

Despite changes in government initiatives, 607 of the largest azuthorities
will still be involved in some element of area clearance and redevelop-

ment into the early 1680's, Clearance will, of course, always be
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necessary due to the finite lives and general nature of the dwelling
stocks available. In all three size class groups GIA policies are
dominant and rising in use notably in the smallest authorities who
reflect a very slow pattern of take-up of central government's ideas,
With such high percentages of the largest authorities policies under
review, it might be expected that eventually the number of authorities
using EAAs as tools of renewal will increase rapidly, as authorities

begin to examine the worst areas for which GIA policy was not suitable,

The rate of use of Housing Associations appears to decline, but this
method of renewal is one of the most experimental for many local
authorities., It will only be expanded or continued if the present
association working in the local districits are successful in their
actions, or if central government financial incentives are given to the
local authorities, Despite the many problems involved with PNs, 14%
of the largest suthorities are planning to use them, although it is

possible that upon further examination they will be dropped.

The case study authorities are both expansionist in their future plans
although Southfield appears rather limited in resources to achieve

its goals, New staff in this authorify have added additional life

but perhaps have led to idealism overtaking reality in their plans,

In the next five years they expect to expand from 6 to 12 GIAs, intro-
duce three new HiAs and experiment with a single Housing Association!

However, their actual capacity to achieve such targets is debatable,

0

although on the whole they reflect the ambitions, attitudes and plans
of most of the smell local authorities, Like so many of these smzaller

authorities they are slow to react to central zovernments stimuli, and

1=

ol

ity

yet wish to fill an 'agency' role in implementing central

government's national policy. IFor this reason they run the risk of

-

- 90 -



falling between the two stools and achieving very 1little except
fustration for officials, members and the residents to whom sromises
have been made. Northtown's policy is at present under review,
although it will continue its clearance prozgramme in 9 areas. It
expects to develop its GIA and HAA programmes but new declarations
are still being assessed, as is the use of Housing Associations.

The patterns of behaviour of the present Association working in the
authority will be the key to any final decisions. The role of the
members is also important as the future use of the general policy
of improvement and rehabilitation is opposed by some senior councillors
who are in favour of full-scale clearance and redevelopment. Although
this is ageainst national policy goals and against the wishes of many
of the local officials who maintain that the social ;nd community

role of improvement is more effective. A similar political aspect
occurs with regard to the future of Housing Associationé. The council
members are divided on their future use but at least one senior
official is very much against their future usze in Northtown, thus the
future policy picture is unclear, but is being examined locally in

great detail.

Overall, for all three periods in 211 three size classes change is
visible, but trends exhibited illustrate that the larger'authorities
are far more ready to try the new policies suggested by central
government, This may be beqause they have been previously consulted
about such policies and have engaged in a two-way exchange of ideas,
thus developing central government policy directives towards their
local problems., The smaller authorities on the other hand are more
diverse and have little additional 'politicel' power to wield. They

may zive less advice znd information to the central authority due to



lack of expertise and other resources. 1In fact they may see the DUE .- .1
as an 'agency' feeder to them rather than as a two-way information flow
system involving local 'initiative' in policy development. TFor the
smallest authorities or even those under 100,000 population, the slowness
to take-up centrel government policy directives may be because no ox

few problems exist, but it is more likely +o be because the directives

are inappropriate for their local problems. This ﬁay then lead to them
asking the régional DCE representatives for advice and adaptation of
directives to apply to their local problems, thus indicating reasons

for the time delays between new policies being circularised and their

take-up.

Similarly, if no formal council policy on renewal exists in the locai
authority, then perhaps the management structure within which the policy
directives can be.enacted will not function. It has been continuslly
stressed in central government circulars that corporate épproaches to
residential renewal are essential if the complex policies are to
function properly. It might be natural to éssume that the local zuthorities,
all of whom were involved in residential renewal processes, were bound
to a formal council resolution., This need for a formal resolution is
emphasised in the comment:

"The Secretary of State is sure that ... every authority

will wish to make arrangements at both committee and officer

level for activities in a general improvement area to be

co-ordinated end controlled". (17)
This applies equally well to all residential renewal processes and at
committee level co-ordination and centrol might be through council
resolution. The majority of local authorities do have their residentizl
renewal schemes conirolled by the numbers through z council resolution
(Fig. 5.4). However, in size class terms only the class one - authorities
over 100,000 population - has 2 majority with council resoluticns. The

s .

13% without such resolutions arve amonz the smallest of this size class



and authority o, 13 comments further that their "Policy is determined
as patterns and government policies emerge"”, thus‘perhaps adopting

an 'agency'! role with regard to implementing such policies. 7ith

the low numbers of authorities in class sizes two and three who

have formal council resolutions, it is perhaps worth noting that

many of their policies will .be incorporated into overall Housing or
Planning Policies passed by the éﬁuncil. Overall it is surprising
that a formal declaration - which assumes the necessary control and
co-ordination of policy - does not occur in more local authorities,

especially since it appears to be another normative notion of the

central state authority.

Tig 5.4 Use of the Council Resolution to. Approve Residential
Renewal Policy

Overall
Class One | Class Two | Class Three || Sample
n =15 n =12 n=17 n= 34
Is Residential ES 87% 42% 43% 62%
Renewal
approved by
Council
Resolution? N0 13% 58% 57% 38%

(Source: Semple Questionnaire Survey, November 1977)

It is 2lso important to see how residentizl renewal policies fit in
7ith the wider local planning or local housing policy structures.
Are individual residential renewal projects incorporated into District
Plans? Central Government suggests:

"A comprehensive plan covering a local authority's

district and including within its scope both privately

owvned and community owned housing should be a pre-

condition of an effective renewal prosramme." (18)

So central zovernment sees such an incrrproation as desirable., Figure

5.5 illustratzss the results from the sample survey:
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Fig. 5.5: The relationship of Individuel Residential Renewal
Schemes to the Local Plans

Overall
Class Cne | Class Two | Class Three || Sample
n=15 n=14 n=29 n = 38
Q: Are indivi-| YES 60% 5055 66% 5%%
dual resi- '
dential re-
newal schemgs
incorporated
into local ‘
plans? O 40% 50% 3% || 41%

(Source: Sample Questionnaire Survey, November 1977)
Statisfically the conclusion is that residential renewal schemes are
incorpofated into local plans, but no major differences occur throughout
the sample survey analysis, Thus although such a policy is desirable
it is not essentizl for implementing renewal policy. One class one
authority (fo. 38), however comments:

"local plans and housing renewal priorities are often
difficult to reconcile"

thus illustrating the need for incorporation. This authority also
admits that it only incorporates local plans and housing renewal iﬁforf
mally, but it is flexible and go-zhead enough to be exﬁerimental. On
policies of residential renewal in general the comment is made;
"Renewal 1s largely policy related and not so much area
related -~ currently a one-off study is investigating the
concept of more 'cellular renewal'." (Authority No. 38) (19)
Thus the relationshipﬂbetween local pléns and renewal strategies is
far from clear aznd perhaps future policy will refleci the complexity
of policies and need for further co-ordination. This type of large

authority with its experimentation plays an additional role as an

advisor to the DOE. Its experiences will be related to central

o

government and later small authorities may gzin from its experience
& =) X ]
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althouzh obviously in size terms - population, expertise, resources,
capital - it may only lead to the development of nolicies of minimal
applicability to small scale improvement, Illore importantly,

experience can be gained where authorities do incorporate their renewzl
strategies in local plans as on the whole within these plans they

act as key model elements of the looal plans in spatial and prioxrity
‘terms and help to clarify the role of residential renewal in planning,

if not housing, philosophies.

Conclusion

The choices and development of policies of residentizl renewal reflects
three major characteristics of the decision-making processes of renewal.
First, the changes in the level of control and autonomy between lccal
and central government; secondly, the differences in interpretation
and use of the central government advice by all the local districts;
and thirdly, the differences between the districts in their speed of
adoption of new policies, After the early freedom of the late 1960's
and early 1970's the role of central government under the 1974 Act
became more restrictive as far as éllowing local authorities any real
initiative on policy choices. TFor example the Minister now has the
power of approval or veto of ali GIAs suggested for declaration by
local authorifies. This is an important control mechanism, as is
approval of capital finance expenditure and the control of future
Housing Investment Programmes., Alternatively, where central government
sought the introduction and use of Housing Associations - often against
the wishes of the local authorities - it had little direct power except
through advice notes and the publicising of the Housing Corporation.
Similarly, Pils are largely iznored by the districts, but uwnlike th

HAds and GIAs developed under the 1974 Zousing aAct, central zovernment
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itself has not used its full powers to initiate their use.

As policy became zrea based under the 1969 and 1974 Housing Acts,

the size of improvement areas proved a barrier to many small
authorities. Although declining from the 1969 optimum size of 300

to 500 dwellings to the 1974 optimum of 200-300 dwellings, these
'ideal! limitations were still rather large concentrations for

émall district authorities with areas in need of treatment. Among
the'sample survey in 1972/3, only the largest authorities were
flexible and adaptable enough ﬁo addpt GIA legislation in a rather
'initiative' manner, to use Zddison's tefm. These larger authorities -~
over 100,006 pop. - were willing to"interpret central government
legiglation, and then experiment at a local level to develop policies
aimed at achieving national goals. The smaller authorities were,
howéver, rather more 'agency’ orientéted, less willing to interpret

legislation for themselves, instead waiting for firm directions and

adaptations of policy by the regional DOE to suit their individual needs.

This latter pattern is continual in their behaviourn, at preéent with
regard to BEAds, as they slowly implement adapted GIA policy. It

might be predicted that in five years time HA4 policy will have been
more readily accepted and any more new policies held under suspicion,
The larger authorities have been more flexible in their interpretation,
adapting more readily. 3By their greater contributions to the formula-
tion of central government policy they will probably contiéue to do so
for area management, whilst the smaller authorities find the policy

less approprizte for their local problems.

Alternatively, Housing Associations were only iaken up to any important

degree in the present policies and their future for the majority of the



authorities, across the size classes, is very dependent upon their
localised behaviour, efficiency and ability. Beczuse of the varying
standards between associations.it is difficult to see, uader their
present management, how else local district authorities can assess
their future roles and performances., Only time and experience will

alter this attitude.

The speed of policy adoption illustrated in the sample survey btoth in
the interpretation of policy and in the 'agency' characteristics
diéplayed by the local districts, appearé to be a direct result of
the size of the authorities involved. This reflects both the limi-
tations in resources within the smaller districts, and the localised

nature of their areas suitable for treatment.

Overall, the differences in policy interpretaticn, develorment znd
local use reflect the size of the authorities; this hypothesis is
continued in chapter six that examines implementation structures and

processes involved in the policy choices.
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CHAPTER SIX

FOLICY: LMPLIENTATION STRUCTURES AND PROCESSES

Introduction

After assessing policy choices and developments since the late 1960's,
and the differences in their interpretation and adoption, it is
necessary to assess how they are implemented. Do the corporate

.

management structures of the administrative aspects of local government

impinge on implementation structures and processes of renewal? If

so,do the local district authorities all follow the advice of central
government in developing their local structures? After assessing

the background to these questions, this chapter will examine them

in more detail based on the evidence found in the implementation
structures and processes of the sample survey. How the local

authorities implement policies advocated by the central authority,

if they do, will also be assessed, as will the contribution of cor-

porate management techniques and the use of management networks,

These factors will all affect the choices made by the district authorities

for implementation, and thus impinge upon the local policy objectives

of residential renewal.

It is not really within the scope of this project to examine the prac--
tical processes of individual authorities step-by-step, but to under-
take a general viewpoint of decision-meking processes and procedures
within the internal structures of local district authorities. This

is desireble when it is considered that, as =2 policy, residentiai
renewal cannot be ancompassed within ths limited resources capabilities

of a single traditional department like housing or plarnninz., The ZCE

n

recoznises these complications, and emphasises the nsed for corporate

: .
management and co-overation:



"The resources of several leccal authority departments.-

notably housing, finance, environmental health, and social

services, but also planning, roads, education =nd others -

will be needed if an acticn prozramme is to be carried

through successfully. Some authorities have already found

it useful to set up area teams to co-ordinate and carry

through action. Such teams, involviag officers of the

various departments of the housing authority and, where

necessary, of the county council or of other agencies

should ideally be based within the HAA"., (1)
However, while the idea of area based teams of officers with various
skills working together on the same objective is excellent in theory,
it is more limited in practice. Ixcept for very large metropolitan
authorities the capital and manpower costs involved in such a programme
would appear to be too high to justify such action, although many
authorities see such a team as basic to any real long-term action
leading to any final solution. Perhaps this indicates how 'out of
touch' the central D of E, and even its regional offices, are about
'on site' problems of capital and manpower shortages. Despite this,
the role of a team is perhaps the key to the central authority's ideas
on the implementation of residential renewal policy. 3But who is
involved in such a 'team'? Is it based on one department, or is i%

an independent unit outside the general post-Bains local government

administrative structure”?

Sample Survey: deparitmental and administrative structures

After the 1972 Local Government Act, greater uniformity of departmental
structures of district authorities might have been expected. With this
in mind, and the earlier stress on the key departments involved in

renewal - Housing, Finence, ZInvironmental Health and Social Services -

a limited pattern of key departments involved in renewal might be

1

expected in all the districts., But, as one of the class three smzll

authorities points out:



"None but metropolitan. authorities will have social services
departments",

(Mo 8), thus the use of the latter depsrtment within our sample survey
area might be expected to be small, Iiost districts will have to rely
on greater co-operation with the county tier of government for its

facilities.

As can be seen in Figure 6.1 the other three departments are well to

the fore in being key contributors to residential renewal policy.,
Examining these statistics, the existence of two major groups of
departments is found in all three sizes of authority. For clarity,

in figure 6.1, these have been divided into a major inputs section that
is ranked on its overall sample classification, and a minor division

of departmental inputs that are included in any team or other approaches
as and when needed, The Housing, Environmental Health, Planﬁing and
Legal/Administrative departments are by far the most often mentioned,
and these would appear to be the departments most likely to exhibit

a co-ordinating or lead department role in any 'team' approach., The
only real exception to this pattern, is among the smallest authorities
where tbe Technical Services department is highly ranked. Zven this
disparity is eliminated, however, as many of the departments classi~
fied as 'technical services' may incorporate the services of traditional
Housing, Planning, Znvironmental Health and Zngineering Depariments,
which due to the size of the local authority do not warrant independent

departmental status.

7ith stress being placed on corporate management as the normestive image

o

of local government given by the central authority, it is not surprising
to find that project co-crdination units exist in the more complex

authoritiss, i.,e. the largest authorities. The uze of such units is
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t

lower in the smaller size classes wrhere. the:overall structurs of

«

inter~devartmental management is less complex. This allows éreater
informal co-ordination between various groups based on a step-by-step
attitude to decision-making processes, Co-ordination in these -
smallest authorities might appear to be based on a single individual
or department which acts as a nodal focus. Since reorganisation the
most likely candidate for this role is the Chief Executive who oversees
the various aspects of local authority work., The larger authorities
may. alternatively develop an independent co-ordination unit or
department. This is less likely to be formed on an area basis as
perceived by the central authority, than as a 'policy team'. It may
involve various specialists, co—opted from their indigenous professional
departments, who act quite independently, exercising their skills

to solve the specific local policy problem. Usually if they are not
needed as full-time team members they retazin basic ties to their
traditional departments and previous work areas. The use of depart-
ments from within the County tier of government is rare and in the
sample survey it is only the class cne authorities who mention their
use, Overall, a predictable traditional pattern of departments is
involved in residential renewal processes at a macro level. This
pattern may follow historical patterns of responsibility within the
specific authority, or may be a result of direct influence from the
central government. This latter impetus may be created bty the distri-
bution of directives ox circularé that need épecialist interpretation,
analysis, comment or adaption, The deparimental specialist theq”assumes
a dominant 'lead' role in further involvement in that particular

spect of policy. This 'lead' will then be defended within the local

W]

authority to benefit the interssts of that department in conirolling
any such pover ovzse for future action.

vins in mind thz notion of a 'lead' depariment which mighd



ally occur, and central government's idea of a tsam approach io-the
administration and management of residential renewal, a model invelving
three alternative types of local authority management structure was
developed. This tripartite typology was based on discussions with
various local authority officials interviewed in earlier pilot study
authorities, together with the views of various academics. It hes

led to the formulation of three simple and descriptive models of

local authority organisation azgainst which districts can evaluate their
local structures (See Figure 6.2). It must be noted that a similar
study by the National Building Agency independently developed a

similar set of models late in 1977 after the circulation of the
questionnaire survey (3). The three descriptive models, used in the
questionnaire (Appendix A), and against which the local authorities
were asked to assess their own structures were:

(a) Traditional Model - The residential renewal policy is
centred around one dominant department which co-ordinates
the specialigt services of other depariments, within
the framework of 1ts own procedures.

(b) Co-ordinator Model - The use of an independent area
improvement co-ordinator is the central role within
the residential renewal process. His role is to
programme and co-ordinate the work of all the
specialist departments.

(¢) Team Model - A team approach is the dominant procedure
of residential renewal policy., A full team of
specialists drawn from various departments handles one
or more schemes of renewel within a defined area,

Trom these three models it might be expected that the basic frameworks
of decision-meking in residential renswal will be developed. It might

4

~be that the central authority stresses the role of both the Co-ordinator

and Team llodsls, whilst the traditional model is based on previous

experiences of the limited vertical and horizontal aspects of local



reneval (Percentages using basic model frameworks)

CLiSS ONZ | CLASS T#0* | CLiSS THRSE || OVERALL S.uPLE
n =15 n=13 n=23 n = 36
a) TRADITIONAL MODEL 20% 389% 25% 295
b) CO-ORDINATOR MODEL 207{7. 16% - 1455
c) TEAM MODEL 605% 38% 75% 57%

*8% of the local authorities in this class did not agree that any
of the models applied to their structures. These appear to gxhibit
unco-ordinated patterns of policy and organisation based upon
independent devartments leading to policy problems.

(This figure is excluded from the overall sample statistics)

Source: Sample Questionnaire Survey, November 1977.

Although only asking those authorities with traditional lead department

structures to name the Ydominant' departments within their residential

renewal processes, many of the authorities involved in "team! model

structures also indicated that even within the "team" particulax

departmental staff dominated.

Although the "team" members are outside

the direct control of their traditional departmental structure, the

traditions of pre-reorganisation and departmental hierarchies continue.

The pattern of dominant departments is shown in Figure 6.3.
Y L 2

Pigure 6.3: Dominant departments in Local Authority residential renewal

. Tvpolozy of basic decisinn-meking structures of rasidential .-

structures
DEPARTHESTS CLASS ONE | CLASS TWO | CLASS THREE || OVERLLL SANPLE
n = 10 n =10 n = 4 n = 24

ENGINEERS 15%% - - 6<s
ZNVIROMINTAL HIALTH | 40% 60% 25% 46
HOUSING 10% 5ol - o
LEGAL/ADNINISTRATION 106 205 - 135 ,
PLAIT 15%% 1555 % 5065 211
SURVEYORS - - 255 455 :
3CH. 3I2VICIS 105 ! - - . .

Source: Sempls Questionnaire Survey, November 1977 % See p2os
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