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CHAPTER ONE. INTRODUCTION. 

The last ten years have seen sweeping changes in the 

structure and management of local government, and as the scale 

of service provision and size of local authorities has increased 

so the representatives and administrators have become increasing- 

ly remote from their public. One response to this new balance 

has been the emergence of a significant number of grassroots 

organizations - community and tenants' associations, action 

groups and voluntary societies - standing outside the mainstream 

of party politics and yet keenly involved in bargaining and 

negotiation with the local authorities. Recent research has 

revealed a plethora of local organizations: for example, Newton 

identified over four thousand in Birmingham,. thirty, per;. cent 

of which are involved directly or indirectly in the political 

process. (l. 1) It is certain that the sheer volume of small-scale 

activity by these groups is, in total, making a large, but until 

recently unacknowledged, contribution to the political life of 

the nation. 

This thesis is concerned with the role of community groups 

in local politics. It takes the form of a case-study of two 

types of community organization which have been active in the 

recent political life of Sheffield. Through the case-study 

material the problems and aspirations of public representation 

in local politics are to be discussed. Despite the numerous 

changes and vast amounts of speculation and popular comment, 

there is a lack of information about the links between the local 

government system and the public, and relatively little is known 

about the role of community groups which stand at the interface 

between the two sides. Two policy areas in particular have been 
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the subject of controversy from which distinctive organizations 

have developed. First, the slum clearance and redevelopment 

programmes together with a multiplicity of planning proposals 

have been the basis from which a large number of 'action groups' 

have emerged. Second, the controversies which surrounded 

council house rents in the late 1960's and early 1970's led to 

the growth of a widespread network of tenants' associations. 

In London alone there are over 900 active tenants' associations 

many of which are of quite recent origin. (1.2) The thesis will 

concentrate on these two types of organization - action groups 

and tenants' associations. They share a number of common 

characteristics; initially they were built on specific issues; 

they stand outside mainstream party politics; they are community 

groups and restrict their geographical horizons; and they all 

have to a greater or lesser extent a self-help element in their 

day-to-day activity - providing welfare and leisure services, 

undertaking small environmental projects, or finding out the 

views of residents in an area and so on. In some, if not all, 

of these characteristics they differ from other voluntary 

agencies, environmental societies and minority political parties: 

Ratepayers' associations, for example, who have made startling 

gains in some regions of the country during the last few years 

are not included because they campaign, in local elections on 

city-wide issues, their approach and ambitions may, therefore, 

be distinguished from those of community groups. 

A short contextual chapter traces some of the most 

important themes in the twentieth century political history of 

Sheffield and comments briefly on the character and social 

background of the city. The first substantial chapter describes 

the development of housing policy in Sheffield from 1900 to 
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1976. (Chapter Three) Emphasis is placed on the post Second 

World War building of council houses and the related programme 

of slum clearance because it was in opposition to the conse- 

quences of these major elements of the housing policy and 

aspects of detailed implementation that both the tenants' 

associations and many of the action groups were formed. The 

resulting changes which have been made to the residential 

distribution of the population have, in addition, played a 

leading role in shaping recent party political allegiances 

within Sheffield. Chapter Four examines these political 

divisions of the city through an analysis of local election 

results since the mid-1960's. Sheffield is polarized on a 

two-party, Labour/Conservative vote with 'third' parties and 

independent candidates almost always squeezed out. Local issues 

have, however, had a significant effect on the outcome of the 

election results and were the decisive factor in the only change 

of political control in the city since the 1930's. But for 

local groups, campaigning on a limited range of issues and 

standing outside the two-party system, competition in the 

electoral arena is not a viable tactic. A central question 

which this chapter raises is whether the existence of grass- 

roots groups implies that the traditional party political system 

is an unacceptable vehicle for the expression of certain types 

of public grievance. To what extent should the groups be 

considered as a symptom of the alienation of citizens from the 

party dominated system? Chapter Five, examining this theme by 

describing the relationship of the groups with their local 

councillors and later with the departmental officers, concludes 

with an analysis of the communication routes which the groups 

adopted in their approaches to the decision-makers. This section 
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was designed to find out to what extent they rely on existing 

channels and the type of tactics adopted in bargaining with 

the local authorities. These negotiating situations are the 

crucial area where their attitude to the system is most exposed 

and more easily analysed. 

Concerning the organizations themselves very little is 

actually known and the second sequence of chapters is designed 

to increase the range of information about the characteristics, 

ambitions and distinctive qualities of grassroots organizations. 

A number of the pluralist models of urban politics, inspired 

mainly by Dahl, suggest that a balance is kept in city politics 

because groups which lack access to one or other of the major 

resources will be likely to compensate through their skills in 

other directions or by forming coalitions and alliances with 

other organizations. (l. 3) The evidence from the Sheffield 

groups suggests precisely the opposite of the American version 

of pluralism - there is virtually no evidence of coalition/alliance 

building; group resources are unbalanced but they rarely compen- 

sate by going outside the group; groups do not see themselves 

as being in competition or conflict with other groups - neither 

do they regard local political parties as opponents. In short, 

they are characterized by their insularity and parochialism. 

The American version of pluralism has been an influential theory 

in British political studies but it would seem to be more suited 

to the open and unstructured system of government from which it 

is derived. 

Chapter Six summarizes the activities of the two types of 

organization, tenants' associations and action groups. Chapter 

Seven begins by quantifying these activities in a comparison of 
the different rates of activity, showing that there is an uneven 
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distribution; the chapter continues by describing and analysing 

the basic elements in the internal organization of the groups, 

beginning with the surprisingly complicated question of member- 

ship; then looking at their structure, especially the committee 

system and concluding with a typology of organizational models. 

The single most important resource which the groups possess is 

their 'activist' members and they are discussed. in Chapter Eight. 

These people play key roles in shaping the style and character 

of the group but in common with the evidence of a number of 

studies are untypical of the general membership in socio-economic 

status, educational attainment, 'rootedness' in the city and in 

their membership of other organizations. It seems probable that 

the Michels thesis on the oligarchical control of mass political 

organizations applies equally to the small community groups but 

for slightly modified reasons and with different effect. (1.4) 

The chapter also contains a comparison between the social 

characteristics of the group activists and a selection of Ward 

Labour Party activists in pursuance of the theme of the 

representativeness of the leadership in local political 

organizations. (1.5) 

A third sequence of chapters investigates the relationship 

between the groups and their communities. Chapter Nine takes 

the form of a review of many of the seminal British community 

studies. These furnish important evidence concerning the 

conditions under which community organizations form and the way 

in which differing circumstances mould their development. More 

recent interpretations of community emphasize the political 

relationships in the broader society which necessitate the 

division of the population into communities for specific purposes. 

Community is seen, therefore, not as essentially an internal 
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construction but as a defence against external agencies or 

as their creation. However, with the possible extension of 

neighbourhood or community councils to English towns, finding 

an appropriate political model of community is important because 

without such a definition it would be very difficult to suggest 

what rights and responsibilities could or should be devolved 

into this new 'tier' of government. In Chapter Ten this argument 

is made in relation to the Sheffield community groups and it is 

C suggested that they are compelled to adopt a 'political' defini- 

tion of community, derived from their negotiating position 

vis ä vie the local authorities; the groups' perceptions of 

community are analysed through a discussion of boundary selection. 

In the second part of Chapter Ten the internal social character- 

istics of the group territories are examined. Are they socially 

coherent units? Is there an index or a series of indices which 

might provide favourable ground for the development of voluntary 

associational activity? Would these factors account for the 

absence of groups in some areas of the city? Chapter Eleven 

discusses the channels of communication and information exchange 

between the groups and their communities. This evidence is 

central to the groups' claims to either represent their area or 

to be representative of it. Over certain issues it clearly is 

the case that they reflect opinion in the community. Although 

neither directly representative nor internally accountable, the 

efforts the groups make to communicate with and extract inform- 

ation from their communities is a powerful countervailing 

argument against criticisms of the unrepresentativeness of 

community groups. As Crick suggests, 1'.... we are only at the 

beginning of seeing democracy as communication. "(1.6) In this 

chapter consideration is also given to links between the groups 
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and other organizations in the area for these relationships are 

important both to the theme of information exchange and also to 

the general characterization of community groups in local 

politics. There is no evidence to support, for example, the 

pluralist notion of alliance and coalition building; on the 

contrary the groups are parochial and inward-looking in this 

respect. 

The penultimate chapter, Chapter Twelve, draws on the 

evidence of the thesis to examine the potential and the problems 

associated with the establishment of statutory neighbourhood 

councils. Would they be the solution to the bureaucratization 

of the local government system discussed at the outset of the 

thesis? (following this synopsis) An& will they be able to fill 

the political vacuum left by the parties over certain issues? 

In the first place, the support of the groups for statutory 

Councils would be a prerequisite for the success of the venture. 

And assuming their support, what do the grassroots groups in 

Sheffield suggest-concerning the problems of setting them up 

and about the style and characteristics of neighbourhood 

government? 

Chapter Thirteen is a final summary with conclusions. 

As a preface to these chapters a number of important themes 

in the recent history of the relationship between local govern- 

ment and the representative theory of democracy are outlined. 

The preface focuses on two key areas, first, changes in the 

organization and management of local government and second, the 

role of councillors in the formal political system. Neither of 

these important topics will be dealt with elsewhere but since 

they. are integral to the argument they are discussed as a 

preliminary to the main themes of the thesis. 
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local Government and Democracy. 

Since the inception of a modern system of local government 

with the Municipal Corporations reform in 1835 -a debate over 

the role of democracy in the system has been perpetual. From 

the very beginning, as W. J. M. Mckenzie points out (1.7) the 

argument raged over whether local self-government was desirable 

at all, and should be regarded as a threat to the broader 

national democracy which had been strengthened by the 1832 

Reform Act. McKenzie quotes Chadwick, a leading radical reformer 

of the day, on this question: 4 These bands in truth of petty 

oligarchies, which we should call job-ocracies, who maintained 

their hold over the persons of the pauperised labourers and the 

purses of the ratepayers by pertinacious blackguardism and every 

low art. " This scenario of local corruption and vice Chadwick 

contrasts with Reformed Parliament, the only true, progressive 

force in politics which alone could carry through the Poor Law 

Act. 

Although not articulated in such dramatic diatribe as 

Chadwick's, there can be no doubt that the issues he raised are 

still very much alive - the question of national versus local 

control, of bureaucratization, of corruption and so on. The 

expansion of service provision and expenditure in the last decade 

has brought local government to the point of crisis. The Layfiel 

Committee, for example, (1.8) documents in detail the expansion 

of local government expenditure, showing that local authority 

spending has grown faster than the growth rate of the economy 

as a whole. In 1975-76 current expenditure by British local 

authorities reached £13,000 million while the capital debt stood 

at about £25,000 million. Layfield shows that the rate of growth 

has been particularly dramatic over the past fifteen years for 113 
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that time current expenditure has quadrupled and the capital 

debt has trebled. In the period from 1950 to 1976 local 

authority expenditure as a proportion of all public expenditure 

has grown from 23.4% to 31%. This accelerating trend of 

expenditure has been fed largely from central government funds, 

because the capacity of local authorities to raise money has been 

totally inadequate to cope with demands made on their exchequers. 

In addition, by 1975 there were 2.9 million people employed in 

local government, equivalent to 11.3% of the total British 

workforce. 

In practice, such a rapidly expanding growth of expenditure 

and service provision has resulted in a prolonged crisis of 

organization and management. From the mid-1960's a continual 

series of Government Commissions and Committees has been set up 

to research the problems and suggest changes. All the main 

components of the system have been considered, culminating in 

the complete reform of local government in 1974. The nature of 

the crisis - financial and administrative - to a large extent 

dictated the 'philosophy' of the reformers. The 1964 Committee 

on the Staffing of Local Government (the Mallaby Committee) (1.9) 

and a Committee on the Management of Local Government (the Maud 

Committee) (1.10) both reflected a particular concern with the 

efficiency of local government. From a management perspective 

the problem seemed to be two-fold; how to co-ordinate service 

provision and how to bring policy under an overall plan. The 

Maud Report's suggestion of an all-party central management board 

was not, however, received favourably. But in substance the more 

recent Bains Report (1972) (1.11) produced a very similar 

solution, again advocating a central policy and resources 

committee whose role would be to co-ordinate policy, finance, 
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manpower and land. Again the report favoured minority party 

representation. The crucial point is that the solution to the 

problems of internal management and structure were, and continue 

to be, based on the idea of narrowing down policy planning and 

co-ordination into an elite, central management. While it is 

true that by the mid-1960's most local authorities were very 

unwieldy and fragmented - the average county borough had, in 

1964,21 committees and 40 sub-committees - suggested solutions 

did not necessarily relate to the actual needs of urban or rural 

communities, were implemented badly and unevenly, and did not 

take account of the growing demand for greater public involvement. 

As recent commentators have suggested, "Unfortunately, efficiency 

(doing the job well) and effectiveness (doing the right job) have 

been confused. Changes have been based upon internal organizat- 

ional requirements rather than external environmental needs. " 

(1.12) 

In addition to this strong centralist tendency, the 

end-product of the debate on reform of the complete structure 

of local government was to produce bigger, more remote units of 

administration, dividing the system into four separate parts: 

county and district councils, regional health and water author- 

ities; and to reduce the number of elected representatives in 

England and Wales by nearly 12,000 while abolishing the 4,400 

aldermen. The choice of the two-tier system rather than unitary 

authorities has undoubtedly been wasteful both financially and 

in manpower (1.13) while the public show every sign of being 

baffled by the division of functions. 

This summary of recent developments is intended to stress 

the management orientation pervading the executive wing Of 

local government. The solutions to dilemmas of policy-making 
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and the expanding scale of service provision have been to 

centralize the process; only a minimum of thought having 

been given to alternative solutions. It has remained for the 

growing array of local protestors, community activists and 

grassroots organizations to suggest other possibilities and 

most important of all to raise the whole question of local 

government democracy. Public representation is not a mere 

afterthought which becomes expendable in times of crisis. 

Quite the reverse is the case; that in a period when priorities 

need to be selected with care, a wider public debate and greater 

accountability is necessary. It is from this climate of opinion 

that the issue-based community groups have sprung. 

It would be wrong to imply that there has been no official 

consideration of public involvement. Quite independently of 

the structural and managerial developments, specific pieces of 

legislation have provided for the statutory inclusion of public 

participation exercises in two policy areas. The 1968 Town and 

Country Planning Act placed a statutory obligation on planning 

departments to consult people and organizations during the 

development of planning programmes. While this applies to both 

local plans and structure plans the government timetable for 

formulating plans has given preference to the latter which were 

the first to require Whitehall approval. Structure plans are 

strategic, long-term and by definition abstract and were not 

therefore the most suitable level of planning with which to 

initiate-a new era of relationships between people and planners 

and in most cases only a minimum of involvement appears to have 

been achieved. 

A second source of official commitment to the idea'of 

public participation came in the 1969 Housing Act where a 
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statutory obligation was placed on local authorities to gather 

and take into account the opinions of people living in General 

Improvement Areas; this legislation was then superseded in 1974 

by a Housing Act which introduced Housing Action Areas as an 

additional way of achieving comprehensive housing improvement. 

"A basic - and novel - feature of HAA's is the statutory 

provision which makes the well-being of the people living in 

them one of the requirements for, and objects of, declarations. 

This means involving people and groups in the scale, nature and 

timing of proposed action programmes.... (and) unless the support 

of people in the area is secured, it is unlikely that an HAA 

programme could be carried out effectively. "(1.14) 

The Skeffington Report on Public Participation in Planning, 

published in 1969, expresses very clearly the thinking behind 

these commitments to public involvement. "We understand 

participation to be the act of sharing in the formulation of 

policies and proposals. Clearly the giving of information by 

the local planning authority and of an opportunity to comment 

on that information is a major part of the process of partici- 

pation, but it is not the whole story. Participation involves 

doing as well as talking and there will be full participation 

only where the public are able to take an active part throughout 

the plan-making process. "(l. 15) This broad statement is limited, 

however, later in the Report which says that "responsibility for 

preparing a plan is, and must remain, that of the local planning 

authority.... and must be undertaken by the professional staff of 

the local planning authority. " These qualifications suggest that 

public involvement is seen in terms of public relations rather 

than a genuine commitment to sharing decision-making power with 

the local citizens. A number of analyses of structure plan 
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formulation have shown a strong public relations element in 

the participation phases. Derek Senior suggests that this 

was, indeed, the objective of the 1968 legislation. (1.16) 

Representation and Public Accountability. 

Against this background of bureaucratic centralism and 

fragmented experiments in public participation the rise of the 

politically active community groups represents a countervailing 

force. Their intervention has been mainly a pragmatic response 

to external decision-making but, -having responded, a variety of 

important principles in local government and in the broad 

democracy are at once challenged and opened for discussion. 

Of principal concern is the question of the way in which the 

public voice is represented in the decision-making process. 

The 'traditional' theory, which makes the link between the two 

sides, gives precedence to the mediation of local councillors. 

British democracy is based on the representative principle. 

Under the 1835 Act the old oligarchies of self-selected landowners 

and businessmen were replaced by an electorate of ratepayers. 

Council meetings were open to the public, accounts audited 

annually - necessitating the statutory obligation to appoint a 

Town Clerk and Treasurer. Towns with over 6,000 inhabitants were 

divided into wards each of which was to have three councillors. 

The remainder of the century saw the' gradual introduction of the 

principle of "one man one vote" with the consequent abolition 

of the earlier property qualifications. 

The right to vote does not, however, guarantee access to 

the centres of power and decision-making influence. In the 

closing decades of the twentieth century it has become an axiom 

of government studies that the social profiles of the nation's 
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representatives are significantly different from the public 

as a whole. In local government council chambers manual workers, 

women and young people are grossly underrepresented. Only 19% 

of councillors, for example, come from manual occupation 

backgrounds - where the figure for the country as a whole is 

5"(1.17) Councillors tend to be more middle class and older 

than a representative cross-section of the population. There 

are, however, two views concerning the role of councillors one 

of which modifies the representative model of democracy to fit 

the facts. According to this, councillors have a freedom of 

choice and independence in making judgements. They are elected 

on the basis of good faith and trust to make decisions on behalf 

of their constituents; low turnouts at local elections suggest 

that the electorate tacitly support this view of representation. 

Accordingly, emphasis in selecting councillors should be placed 

on their managerial skills, for which white-collar and 

professional workers are best suited. (1.18) 

A contrasting opinion suggests that councillors should 

reflect the views of their constituents and should be subject 

to recall and dismissal if they fail to do so. It would thus 

be more appropriate for councillors to be drawn from the same 

social class and consumer groups as the people they represent. 

Newton (1.19), finding that a sample of councillors in Birmingham 

did conform to distinctive 'role orientations', refers to them as 

trustees, delegates and politicos. Trustees regard themselves as 

free agents who may exercise their own judgement depending, on the 

situation. The delegate, by contrast, gives much greater weight 

to public opinion or may seek out a specific mandate. The 

politicos attempt to combine both roles, "either trying to 

balance them at one and the same time or choosing first one then 
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the other according to the situation. " Nearly 50% of the 

Birmingham councillors opted for the trustee role, the others 

dividing equally between delegate and politico roles. Newton 

also shows that younger, -newer councillors consider themselves 

as delegates, whereas senior members functioned as trustees. 

Traditionally, the gap between the public and the 

representative has been filled by local party political 

organizations; however, in recent years it has been increasingly 

questionable whether local parties do reflect local opinion or 

whether the party system in fact inhibits responsiveness to the 

public. It is suggested, for example, that the oligarchic nature 

of internal power introduces undemocratic political structures 

with real decision-making residing in the party caucus and 

leadership circles. A number of local and national political 

figures, in addition, attempt to deny the relationship between 

party and representative, treating their vote as a personal 

mandate. Within the framework of the party the Conservatives, 

indeed, incline to such a view of the role of councillors. 

"The Conservative Party is opposed to the system of delegates 

.... all members and representatives in the Conservative Party 

are free to speak and vote according to their conscience. "(1.20) 

The Labour Party, however, is more vulnerable to criticism 

because it bases itself ideologically and constitutionally on 

the concept of democratic accountability. As Michels shows 

in his famous study of the German S. D. P., "The most important 

resolutions taken by the most democratic of all parties, the 

Socialist Party, always emanate from a handful of the members. " 

(1.21) He demonstrated that this was due to the structure of 

the organization, the ability of the leaders to control agendas 

and meetings with their superior knowledge of the issues and a 
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membership more or less unskilled and incompetent with a 

psychological need for leadership. A more recent critique 

of the British labour Party by Barry Hindess introduced a 

theory which attempted to show, in a strongly worded thesis 

that, "there has been a vicious circle of decline in the more 

working class areas of cities with a consequent shift of power 

towards the more middle class areas. This in turn affects 

party policy and leads to a further decline in the more working 

class areas. "(1.22) If this were true it would again be a very 

damaging critique, in addition to the problems of oligarchical 

control, for the traditional working class party would be seen 

to be losing its natural class base while at the same time losing 

political control in the localities to an unrepresentative section 

In fact, there are important objections to the Hindess thesis 

not least of which is the validity of his empirical data. 

Several studies have recently provided much more systematic 

evidence which refutes the thrust of the argument, (1.23) and 

these will be discussed later in the thesis. Nevertheless, even 

in Sheffield, which it will be shown, is probably the most 

solidly labour supporting City in the country, nearly 75% of 

the councillors are white-collar workers. 

Councillors and Voluntary Organizations. 

An important source of communication-between councillors 

and the public is through the councillors' own membership of 

other voluntary organizations or by the lobbying and influence 

which groups and organizations bring to bear on them. In the 

first instance, Newton found that councillors had an average of 

five memberships of voluntary associations. "A broad spectrum 

of organizations is covered, but with a weighting towards 
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occupational, business, social, welfare and recreational 

groups. " But it will depend on the type of role orientation 

which a councillor adopts whether he will use these memberships 

as a source of opinion and of gauging public attitudes or, 

indeed, whether he/she will favour or promote a policy which 

will enhance his organization(s). In a study based on 

Kensington and Chelsea, groups were thought of as being 'helpful' 

or 'unhelpful' according to whether they made acceptable demands 

and used 'proper' channels of communication. ".... Councillors 

were not generally sympathetic to groups which were providing 

information, ideas, or demands for their attention, favouring 

instead those groups that were working alongside, or with, the 

Council in some form of service provision which eased their own 

burden. "(1.24) Dearlove also shows that the attitude of senior 

members and chairmen of committees was much less sympathetic to 

'demanding' groups than non-chairmen or newer councillors. 

This, he says, is due to the chairman's awareness of the financial 

and policy implications in groups' demands. Newton also found 

that the senior members of the local elite are more isolated and 

have fewer contacts with the public than junior members. So in 

attitude-formation the simple factor of access and face-to-face 

communication may be crucial. 

A study of three South London Boroughs by Cousins (1.25) found 

support in the council for uncontentious groups - sports, 

educational and religious organizations - and hostility towards 

the more controversial activities of tenants' associations, 

trade unions and especially towards environmental protest groups. 

- these boroughs were also Conservative controlled. Such 

hostility towards a similar range of groups is certainly not 

characteristic of the Labour controlled council in Sheffield. 
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Darke and Walker (1.26-) indicate that Labour councillors are 

more ambivalent towards the role of voluntary groups than are 

Conservatives. "Ambivalence comes as a result of these ideals 

(socialist provision of services) meeting the harsh reality of 

limited budgets so that voluntary effort is appreciated because 

it can fill a gap. "(l. 27) But generally speaking, whether in 

Labour or Conservative controlled areas, groups which provide 

services in support of council policy will be well received. 

Otherwise the tactics of the group and the political ideology 

of the council and individual councillors will to a large extent 

determine attitudes - Conservative councillors will oppose 

tenants' associations, trade unions, etc., while Labour 

councillors may well suspect the self-interest of middle class 

pressure groups. The latter will be true for middle class 

Labour councillors equally, if not more so, than working class 

Labour councillors. (1.28) 

The Public Response. 

The equation of formal representation would not, of course, 

be complete without some consideration of the response of the 

public itself. For the vast majority this response is confined 

to the possibility of voting for a councillor once a year. But 

the fact that only a third of the electorate exercise their 

right to vote has given rise to a popular view of widespread 

public inertia and uninterest in local affairs. The notion of 

'apathy' as an explanation for types of political behaviour has 

had surprisingly wide currency and achieved the status of a 

major theoretical position. (1.29)' It is held to be an observable 

feature of modern democracy that the majority of citizens do not 

participate but instead periodically select a new ruling elite. 
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The position advanced is, therefore, that participation in 

politics might in fact be a threat to 'democracy'; the mistake, 

however, is to equate observation with explanation. In the 

chapter dealing with the party political background to Sheffield 

there is evidence which suggests that 'apathy' may well be a 

positive reaction to the political realities within the city. 

It is suggested that the electorate has an instrumental attitude 

towards local politics - concerned mainly about the effectiveness 

of the services - and that low polls may indicate, among other 

things, a level of satisfaction, or positive decisions not to 

vote. (1.30) Party politics in Sheffield is shown to be highly 

polarised into a two-party Labour/Conservative monolith. It may 

thus also be a paradox that the strength of the underlying 

loyalties results in a low level of electoral response. Almond 

and Verba (1.31) produced evidence which indicated a highly 

'participant' attitude among the British electorate. 70% of the 

sample said that they ought to be involved in local affairs and 

78% said that, if necessary, they could do something to force 

a local council to change its policy. In fact, whether 

consciously or not, in 1968 the quite exceptional overthrow of 

Labour control in Sheffield was due to the strength of feeling 

against a new rent policy. The analysis of the two-party swing 

in the City, taken against the background of a. massive, national, 

anti-Labour movement, shows that in the wards containing council 

estates worst affected by the rent scheme, the swing away from 

Labour was three to four times greater than the average for the 

city as a whole. This loss of 'safe' Labour seats was sufficient 

to change the political control in the City for only the second 

time since Labour took office in 1926. 
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The debate both about formal party political representation 

and about problems of the current practice of the representative 

theory of democracy in local government is integral to this 

case-study. We have identified in this preface a number of 

central problems and realities. The electoral system is the 

basis of legitimation, but only a minority participate; the 

representatives themselves are untypical of a cross-section of 

the public; their 'role orientations' differ; the complexity 

of decision-making exerts a bias against the 'delegate' view of 

representation; problems of communication are numerous both 

internally and externally; councillor relationships with 

voluntary organizations are often confused and unbalanced; 

internal party political caucuses and the effects of seniority 

and oligarchical control add to the constraints; party politics 

in local government is now more extensive than ever. From this 

multiplicity of differing roles, constraints, political attitudes 

and so on it is clear that local government in Britain is not in 

practice run on the basis of a single model of representation. 

It is not surprising, given this background, that for some 

time there has been concern about the problems and effectiveness 

of communication between the public and the local government 

system. Even the early Maud Report touches on the question; 

".... it is very clear that much better communication between 

councils, councillors and the electors is essential if public 

interest in local government is to reach higher levels. " More 

recently, the activities of a plethora of community organizations, 

pressure groups and organized lobbies have compelled a recon- 

sideration of the system. There are now, for example, lobbies 

in all the main parties which support the introduction in England 

of Community or Neighbourhood Councils, on a statutory basis, 
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to provide, among other things, precisely this vital line of 

communication. This does not imply that existing avenues are 

totally crippled. They certainly are not. But the complexity 

and scale of local government activities and its increasing 

remoteness from the public has created a general concern and 

in certain localities and services, crisis. It is against 

this background that the involvement of community groups in 

local politics must be considered, and the main part of the 

thesis is built around the implications of their activities 

upon representative democracy. What do the groups do? Who do 

they represent? How do they relate to the local authorities 

and the councillors? Are their claims to 'representativeness' 

valid? How are. they organized? What is the nature of their 

relationship to the communities? May they be seen as an 

embryonic demand for a third or neighbourhood 'tier' of local 

government or are their demands more or less radical than the 

neighbourhood council idea? It is certainly evident that these 

grassroots organizations in Sheffield do have a distinctive style 

and, collectively, a clear viewpoint about the nature of 

political representation. 
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CHAPTER TWO. TRADITION AND CHANGE IN THE POLITICAL LIFE 

OF SHEFFIELD. 

This chapter traces the development of the main strands 

in the political tradition of Sheffield during this century 

and provides a very brief background note to the character 

of the city. These themes are discussed in a number of detailed 

essays and books (2.1) but a short preface describing these 

aspects of the city is required here in order to provide an 

historical and social context for the main thrust of the thesis. 

Although we are describing the role and nature of certain types 

of community groups, it has been kept in mind that the issues 

and events surrounding their entry into the political life of 

the city are always set against the overwhelming political 

influence of the Labour Party and the trades council. During 

the twentieth century the political history of Sheffield follows 

in an almost uninterrupted sequence the events surrounding the 

rise of the Labour Movement and the eclipse of Conservative and 

Liberal rule. In a later chapter it will be shown that this 

history has culminated in a two-party system in which the primacy 

of the Labour Party is secure. Sheffield is perhaps the most 

solidly supporting Labour city in the country, more so today 

than at any time in recent history. It is against this back- 

ground of impregnable party control that the 'grassroots' 

organizations were born, not in defiance of the political 

realities but as a protest against the insensitivity of its 

monolithic grip and the twin problem, described in the first 

chapter, of the centralization of decision-making and 

administrative power. 

The industrial base of Sheffield in steel manufacture and 

engineering is the reason for the overwhelmingly working-class 
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composition of the city; and the industrial and political 

organizations of the workforce have largely been shaped by 

the nature and scale of the industrial structure. The upsurge 

of trade union membership in the latter decades of the 

nineteenth century was enthusiastically taken up by all sections 

of the workforce in Sheffield. (2.2) For the first time semi- 

skilled and unskilled sections of workers were unionized in 

large numbers and it was from these new battalions of general 

workers that demands for an independent political voice were to 

develop. At the turn of the century trade unionists in Sheffield 

belonged to one of three main groups. First, long-established 

members of the cutlery trades, traditionally organized in a 

large number of small family firms, who when they accepted 

unionization at all kept to small, parochial organizations; 

second, big steel-making and engineering plants with large 

numbers of workers thrown together in collective activity, 

providing the basis for strong and militant-trade union 

organization; and third, service trades whose expansion 

paralleled the growth of the public health, welfare, transport 

and educational facilities in the city. 

Corresponding to the industrial schisms was the tendency 

for different groups of workers to divide from each other 

residentially, the skilled workers from the cutlery trades 

congregating in central areas of the city and in what at that 

time were the westerly suburbs of Heeley, Walkley and Hillsborough. 

Even today a high proportion of skilled workers reside in these 

areas, representing a continuity of tradition and residential 

status. (2.3) By contrast the newer proletariat working in the 

vast steel and engineering shops congregated around their 

places of employment, forming a quite separate residential 
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division of the city in the 'East End'. Politically, the 

changing pattern of party support and the division of power 

in Sheffield reflects the influence of the residential 

distribution of the different social classes. The current 

two-party split between Labour and Conservative is based on 

a residential segregation of the high socio-economic groups 

into the south-west suburbs and a massive band of Labour support 

in the north and east of the city. In the formative period of 

independent Labour politics Liberal and Lib-Lab support was 

concentrated on the western suburbs while the East End gradually 

swung to Labour. 

The city Council was controlled in the 1890's until 1901 

by the Conservative Party. From 1901 until the outbreak of the 

Great War control switched between the Conservatives and the 

Liberal Party and in the latter years of the period the Labour 

Representation Committee had a small group of councillors. 

But the crucial developments in the early decade of the century, 

so far as the long-term political allegiance of the city is 

concerned, were taking place within the Sheffield trades council. 

The trades council (Sheffield Federated Trades Council, hereafter 

S. F. T. C. ) had nearly all the trade union branches in the city, 

from every industrial sector, affiliated to it and was the 

forum for the political debate between the Liberal Party, drawing 

its support from the old craft unions, and the gathering voice of 

independent Labour. The ebb and flow of the rivalry can clearly 

be seen in the documents and minutes of the council. (2.4) 

Dominated in the 1890's and the early years of the new century 

by a staunchly Liberal leadership, the S. F. T. C. was unable to 

contain the demands for an independent political voice for the 

new layers of trade unionists. The minutes of the council at 
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this time reveal bitter quarrels over the tactics of promoting 

working-class interests. The Taff Vale decision obliged trade 

union leaders in Sheffield, as elsewhere, to consider seriously 

proposals for independent representation. "For some years, 

the Liberal Labour leaders believed they could safely ignore 

the challenge of the Socialists, but when the influence of the 

latter grew in their East End strongholds and elsewhere, a 

struggle between them seemed inevitable.... "(2.5) The S. F. T. C. 

although an early affiliate of the national Labour Representation 

Committee'(L. R. C. ) was not keen to establish a local L. R. C. 

However, a conference in 1903 addressed, among others by 

Ramsey MacDonald, agreed a formula for the local body but the 

S. F. T. C. refused to be represented on it and so control fell to 

a small group of Socialists (including the I. L. P. ) and members 

of the militant heavy industrial unions. The danger of splitting 

the working-class vote temporarily reconciled the two political 

platforms and a new body was established in 1904 called the 

Sheffield Trades Council and Labour Representation Committee 

on which the S. F. T. C. had a fixed quota of delegates. The rift 

between the Liberals and the independent Labour supporters was 

finally opened, however, at the local elections in November 1907 

when L. R. C. candidates fought a number of East End seats against 

the Lib labs. The results marginally favoured the latter but 

the uneasy alliance was broken. At the same time, on the 

industrial front, a number of trade unions decided to dis- 

affiliate from the S. F. T. C. and a proposal was made to establish 

a new trades and labour council more closely identified with the 

Labour Party and Socialism. Delegate meetings of the unions in 

June 1908 approved a motion to that effect and for the period 

up to the outbreak of the Great War Sheffield had two trades 
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councils with the new organization going from strength to 

strength on the tide of industrial and social unrest which 

was a prelude to the War. By, 1914 the Sheffield Trades and 

Labour Council (S. T. and L. C. ) had by affiliation a membership 

of 20,000. (2.6) From its earliest days the S. T. and L. C. had 

strong syndicalist leanings and supported a whole range of 

radical proposals. For example, a motion calling for "ultimate 

emancipation from wage slavery" was passed overwhelmingly in 

1912; a measure to reorganize the railways insisting that 

"the workers are responsible for the administration of the 

machinery" was also passed; there was militant protest against 

the introduction of special constables; against police violence 

in Dublin in 1913; against the imprisonment of Tom Mann in 1912 

and George Lansbury in 1913; as well as campaigns on health and 

housing, labour legislation and so on. (2.7) 

In his youthful days as a Marxist John Strachey in a 

perceptive essay examined how the working-class, especially the 

organized sections, switched from industrial to political action 

and back to industrial action in an attempt to solve the perennial 

problems of poverty and insecurity. (2.8) The blocking of the 

political channels during the 1914-18 War together with a series 

of momentous changes in the means of production threw the whole 

momentum of the Labour movement into the industrial sphere. 

Traditionally the centre of the armaments industry, Sheffield 

threw all its effort into the War machine. To begin with new 

work practices were accepted in order to boost production. 

These included the 'dilution' of skilled labour by semi- and 

unskilled workers, an influx of female labour, the suspension 

of trade union rules and the rapid deterioration of traditional 

industrial practices. Disillusionment with the 'War effort' and 
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the impact of appalling social and economic conditions led to 

the birth of the shop stewards movement to defend rank and file 

workers. Towards the end of the war the Sheffield Workshop 

Committee, representing nearly every section of the workforce, 

was working closely with the S. T. and L. C. not only on 

industrial and political matters but also in the establishment 

of educational projects, food distribution, housing problems 

and so on. Immediately the war ended a completely new organiz- 

ational structure based on Divisional Labour Parties was set up. 

The new Party suffered an initial reverse at the General Election 

in December 1918 when the Coalition won a landslide victory, 

including a clean-sweep of the Sheffield constituencies; but 

an intensified period of campaigning during 1919 brought success 

at the municipal elections in November when Labour won eight out 

of sixteen seats, polling over 20,000 votes. In order to unite 

the anti-Labour vote the Conservatives and Liberals formed them- 

selves into a temporary alliance called the 'Citizen's Associa- 

tion' to fight the elections. This became a permanent alliance 

in 1920. Later it was re-named the 'Progressive Party' and this 

remained the basis of the anti-Labour parties until the mid-1960's. 
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TABLE 2.1 Composition of Sheffield Council after 1919 Elections. 
Con. Lib. Opp. 

Attercliffe 1 - 2 
Brightside - 1 2 
Broomhill 2 1 - 
Crookesmoor 1 1 1 
Darnall. - - 3 
Ecclesall 3 - - 
Hallam 2 1 - 
Heeley 3 - - 
Hillsborough - 2 1 
Neepsend - 2 1 
Park 2 1 - 
St. Peters 2 - 1 
St. Philips 3 - - 
Sharrow 1 1 1 
Walkley - 2 1 

TOTAL 20 12 13 

Opposition was comprised of Labour, Co-op and 3 Discharged 
Soldiers. Source: Sheffield Year Book 1920, p. 69. 

It was not long before Labour became the main party is the city, 

for in the wake of the General Strike and the appalling treat- 

ment of the miners, the elections in November 1926 gave Labour 

13 out of the 17 wards and thus Sheffield became the first of 

the major provincial cities to be controlled by the Labour Party. 

Since then they have held power continuously except for two 

short periods - 1932-33 in the aftermath of the collapse of the 

Labour Government in 1931 and in 1967-68 due to an attempt to 

impose an unpopular rent rebate scheme occurring at a time of 

Labour's worst local election results nationally since the 19303. 

The gathering storms of-unemployment weakened the Labour 

Movement in the later 1920$" and 19308 when trade union member- 

ship fell by about half (2.9) although the organizational 
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structure went through the period unscathed. Sheffield City 

Council sustained a programme of improvement in all spheres of 

social life. Housing and slum clearance were approached with 

particular enthusiasm and by the late 1930s' the city was 

building houses at a rate of 3,000 per annum. In the educational 

sphere they expanded the secondary school building programme 

opening intermediate schools and attempting to democratize the 

grammar schools. All building in these projects was undertaken 

by a considerably expanded Labour force under the control of the 

Direct Labour Department which was set up immediately Labour 

took power in the city. 

The combination of unemployment and this consolidation 

of the life of the Labour Movement led paradoxically to a decline 

in the militant demands and rank and file activity of the pre- 

1918 era and the period of the General Strike, when the S. T. and 

L. C. virtually ran the city. The power base of the Labour Party 

in the north and east of the city was secure even though a 

redistribution of seats in 1930 - bringing the total number of 

wards up to 24 with 72 councillors and 24 aldermen - strained 

to the extreme the electoral machine of the S. T. and L. C. In 

this situation and with a huge administrative machine to run 

attention became focused on day-to-day organizational tasks. 

The real roots of the Movement and its tradition of opposition 

to wars bred in the 1914-18 period were, however, never-far from 

the surface. Appeasement and rearmament were constantly dis- 

cussed in the trades council. (2.10) The events of the Spanish 

Civil War left an indelible mark on the city's Labour Movement 

and scores of workers went to fight for the Republic. 

The post-Second World War period has been one of recon- 

struction and continued expansion in all areas of social and 
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welfare provision. Politically Labour has strengthened its 

hold on the city council. The first post-war municipal 

elections saw Labour gain an extra five seats bringing the 

state of the parties, including aldermen, to Labour 59, 

Progressives 39, Independent 1, Communist 1. This balance 

was maintained through the 1950s. and early 1960s . Chapter 

Four analyses in some detail the party political battle in the 

decade 1967-1977 and examines the slump in the fortunes of 

Labour in the 1967-68 period. 

With the government's restrictions on materials gradually 

being lifted, the housing and slum clearance programmes made 

remarkable progress. In Chapter Three this sphere of policy is 

discussed in depth because it was in opposition to aspects of 

the policy that the tenants' associations and many of the action 

groups were initially formed. 

The Sheffield People. 

W. A. Hampton summarizes the growth of Sheffield in the 

following way, 

"Sheffield is situated among the foothills of the Pennines, 

slightly away from the main communications network, so 

that the city grew by absorbing people from the 

surrounding countryside. There has been no great movement 

of population into Sheffield., either from overseas or from 

the more distant parts of the British Isles; nor has there 

been a high rate of emigration from the city. The general 

impression remains therefore, of a city which is homogeneous 

in its population, relatively static in its composition, and 

comparatively unaffected by the outside influences that 

-affect a major centre of commerce or communications. " (2.11) 
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During the few years since Dr. Hampton made this observation 

little has happened to alter the validity of his generalization. 

The name Sheffield is, of course, synonymous with the production 

of steel and the industrial structure of the city is to a very 

high degree concentrated on the manufacture and working of metal. 

Compared to other cities there is a relatively low level of 

industrial diversification. Hampton shows that 44% of the 

workforce in Sheffield are employed in the five industrial 

classifications connected with engineering and metals and that 

this proportion is considerably higher than many of the important 

regional centres. (2.12) Some significant changes have, however, 

occurred in the decade between the 1961 Census (the source of 

Dr. Hampton's statistics) and the 1971 Census so far as the 

employment pattern is concerned. The table below indicates that 

there was a fall of nearly 8 percentile_ points of people 

employed in the manufacturing industries together with a rise 

of just over 6.5% in the distribution and service sector and a 

rise of nearly 3.0% in government posts. 

TABLE 2.2 Number of. Peo 

Number 

ple in Employment by Industry 
in Sheffield. 

1961,1971 
% Number % 

Agriculture 420 0.2 310 0.1 
Mining 1,533 0.6 2,620 1.1 
Manufacturing 128,548 53.2 105,430 45.5 
Construction 15,855 6.6 16,300 7.0 
Utilities and 
Transport 18,641 7.7 15,660 6.6 
Distribution and 
Services 75,145 31.1 83,570 36.2 
Government 1,526 0.6 7,810 3.5 
TOTAL 241,668 100.0 231,700 100.0 

Source: Census 1961 and 1971 Industry tables, Table A and Occupation, Industry and Socio-Economic Groups, County report. 
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This is a continuation of the tendency noted by Hampton, who 

quotes the figure of a 17% decline in tool manufacture occurring 

between 1952 and 1965. (2.13) Nevertheless Sheffield still retains 

a hardcore of workers employed in the massive steel-making 

complexes of the Don Valley (2.14) or engaged in engineering, 

tool and cutlery workshops - usually small scale plant; three- 

quarters of the manufacturing shops in Sheffield employ less than 

100 people. The nature of these industries also accounts for the 

high proportion of skilled manual workers in the city - 44% of the 

male workforce are in skilled occupations compared to the national 

average of 35%. The proletarian character of the city is enhanced 

by the extreme residential polarization of the manual and non- 

manual sections of the population. The distribution of Socio- 

economic groups 1-4 and 13 from the 1971 Census clearly shows the 

high concentration of those social groups in the south-west, while 

the north and east of the city register very low values. (2.15) 

This tendency has been a feature of the twentieth-century history 

of Sheffield. The early introduction of the electric tram 

enabled workers to move away from the city centre, while the 

construction of 'council estates"'-from 1925 onwards produced 

great enclaves of working-class residents. The middle-classes 

retreated into the south-western suburbs nestling against the 

moors of the Derbyshire Peak. The political repercussions of 

this severely polarized residential pattern are reviewed in a 

later chapter. 
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CHAPTER THREE. HOUSING POLICY IN SHEFFIELD 1900-1975. 

In this chapter it is proposed to describe first the 

development of housing policy in the city, both as necessary 

background to the recent development of grassroots politics - 

all the tenants' associations and many of the action groups 

were formed to oppose or to negotiate on some aspect of policy 

or administration in housing; and second the development and 

redevelopment of the 'built environment' which has had 

significant repercussions on the shaping of party politics in 

the city. 

The most detailed descriptions concern the post-1945 period, 

especially the massive expansion of the building programme - 

with a separate section devoted to the slum clearance, redevelop- 

ment and improvement strategy dating from 1955. To provide a 

general context for these programmes and policies a commentary 

relating the events in Sheffield to the national housing strategy 

has necessarily been included. 

House Building and Slum Clearance 1900-1939. 

Before the First World War the vast majority of housing 

was provided on a private rental basis. For the few wealthy 

financiers investment in this sector was literally 'as safe as 

houses'. They regarded with scepticism and suspicion the 

growing involvement of the state in private property rights 

which was an inevitable result of the public health legislation 

of the late nineteenth century. (3.1) The experiences of the 

1914-18 War and its aftermath confirmed the relationship. The 

notorious slogan of the Coalition to provide 'Homes fit for 

Heroes' incorporated the idea of developing a co-ordinated 

national social policy. In Sheffield, however, the programmes 
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of slum clearance and house building date back into the late 

part of the nineteenth century. 

The period from the mid-1890's until 1914 was marked in 

the city by extensive population movements. In particular 

there was an exodus from what were then the central residential 

areas of Broomhall and Sharrow with massive increases by contrast 

in the East End and in the suburbs to the south and west of the 

city. Pollard suggests that, "The movement of population 

including some working class families to the suburbs was perhaps 

the most striking phenomenon of the age. "(3.2) It should be 

added that the East End villages of Attercliffe and Brightside 

grew by over 40,000 in the twenty years up to 1914. The reasons 

for the changes are due to the overcrowding which was, and 

continued to be, a problem in the central areas, the expansion 

of industrial development in the Don Valley and the extension 

of the electric tram system which was taken over by the 

Corporation in 1896 and facilitated travel to the outlying 

suburbs. But the slum problem was by no means ameliorated by 

these movements and the Corporation found it necessary to under- 

take a number of schemes of slum clearance. The first in 1894 

cleared several hundred houses from the Crofts area. (3.3) The 

costs, however, of rehousing was considerable, and so the 

Corporation decided in future to build their own housing on 

their own land. The first extensive scheme attempted on this. 

basis was the construction of a working-class suburb in the 

High Wincobank area which by 1919 had provided over 600 new 

houses. These early projects were championed both by the 

emerging Labour Movement and by philanthropic organizations 

and reformers. The 'Sheffield Association for Better Housing 

of the Poor' was a leading pressure group with men such as 
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Charles Hobson and Tom Shaw associated with these developments. 

The trades council (S. F. T. C. ) passed a number of motions 

pressing, among other things, for subsidised rents in municipal 

housing, rent control, Corporation land control and purchase, 

and the enforcement of minimum standards. Sheffield in fact 

became in the pre-1914 period something of a national standard 

bearer in its approach to housing. Encouraged by the 1909 Act 

(Housing and Town Planning) a number of comprehensive redevelop- 

ment schemes were published - only one, though, was a working- 

class area (Wadaley-Hillsborough). 

The 1911 election was largely fought on the housing issue 

but despite this support for housing reform the real case of 

slum dwellers was hardly touched before 1914. A boom in house 

building from 1898-1911 certainly provided a big increase in 

total number of dwellings in the city, adding some 30,500 houses 

to an existing stock of 66,000. Overcrowding in the better-off 

sections of the manual working-class was eased but low income 

families simply could not pay the rents which were demanded to 

provide an 'economic' return on building costs and maintenance. 

Thus despite overcrowding in some areas there was estimated to 

be a surplus of over 5,000 houses in the city by 1914. (3.4) 

In order to overcome these market problems it was decided 

at a national level in 1918 to provide subsidies to the local 

authorities - purely as a temporary measure. Under the Housing 

and Town Planning Act of 1919 (The Addison Act) the construction 

of houses was entrusted to local authorities; they also were 

given power to acquire land and pay compensation based on market 

values - in addition to the Exchequer subsidy. All losses on 

house building in excess of ld. rate were to be met by the central 

government; the crucial partnership between central and local 
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government was thus established. The intention, however, to 

provide working-class housing at low rents proved to be more 

difficult than expected. These simple arrangements failed to 

produce the necessary number of houses of the type required. 

In 1920 the subsidies were extended to private builders who 

were given a lump-sum payment of £130-4C160 per house on a 

maximum floor space of 1,250 square feet. The failure was 

almost certainly due to inflation which caused the local rate 

subsidy to become a much bigger burden than was at first 

imagined, rising to nearly £11/4 millions within two years. (3.5) 

The Government, however, attributed the collapse to the inter- 

ference of subsidies in the private enterprise system. By the 

end of 1923 the entire national housing programme had petered 

out with only 250,000 completions - half the expected number. 

The estimated expenditure of £400 million was not reached until 

1933, a decade later. In addition only a third of the houses 

could be considered as working-class accommodation. Recurring 

themes after 1919 are (a) that legislators failed to understand 

the repercussions of introducing housing subsidies, (b) they 

failed to see house building as a long-term project, and (c) that 

this policy had almost without exception benefited the middle- 

classes. In the decade 1920-30 over 11/4 million houses were 

built - 37% to let and 63% sold to owner occupiers. 'Council 

housing' had, however, come to stay now that the local authorities 

became obliged to provide cheap working-class housing. 

'Owner' occupation was facilitated by a massive expansion 

in the activities of the Building Societies in the 1920s, 

Under the Chamberlain Act (1923) the Societies were given 

guarantees against any loss incurred in making advances to 

house purchasers. Investors were thus offered a safe yield 
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which was taxed very leniently. Throughout the years of 

economic slump there was a steady inflow of returning capital. 

From a figure of about F32 millions in 1923 the amount advanced 

by the Societies for mortgages had risen by 1929 to a staggering 

X268 millions. As a result of this consolidation of the 

Building Societies most of the new housing was deflected. from 

the rental sector to more profitable owner-occupation. The 

landlords were quite simply undercut-by the Building Societies. 

As an interim measure, until the return of 'normal' 

conditions, the Chamberlain Housing Act also provided a subsidy 

of £6 per house over 20 years for both local authorities and 

private builders. In fact the Chamberlain subsidies remained 

in effect until 1930 and assisted the construction of 435,000 

houses - 75,000 council houses and 360,000 for the private 

market. With the return of the minority Labour Government in 

1924 the emphasis in public policy was altered to favour the 

local authorities. The Chamberlain Act continued but through 

the Wheatley Act of 1924 the local authority subsidy was raised 

to 49 per house over 40 years. Steps were also taken to improve 

the capacity of the building industry while rents in the private 

sector were frozen at their pre-war level. Under the Wheatley 

Act over 500,000 houses were built before it was abolished in 

1933. The Labour Administration was, of course, short-lived and 

the Conservatives quickly reduced the subsidies claiming that 

building costs were falling. 

Sheffield's share in these schemes was well above the 

national average with an overall balance in favour of the local 

authority sector. Under the Addison Act (1919) the Corporation 

built 2,430 dwellings to rent; under the Chamberlain Act (1923) 

they built 843 houses to rent with an additional 168 for sale: 
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but after their election victory in 1926 the Labour Group 

took advantage of Wheatley's subsidies (1924), building a 

total in the period up to the mid-1930s. of 10,674 houses 

to rent with a small number for sale. (3.6) 

By the end of the 1920s, the housing situation in terms 

of absolute numbers had improved considerably. Nationally 

over 1+ million houses had been built since the Armistice, 

at a total cost approaching £1,000 millions. Nevertheless 

the situation in real terms was by no means as favourable as 

it sounds. First, the population had increased by over 

2 millions with a consequent expansion in household formation. 

Second, nearly all private construction had been for sale and 

much of the municipal housing had been provided at rents 

beyond the capacity of the poorer working-class families. The 

process of 'filtering down' occurred very slowly and still left 

the bottom 20 - 30% in grossly overcrowded conditions. 

Pollard shows that in Sheffield, "... according to the 

Census, the population of the city increased by only 9,544, 

between 1921 and 1931; but the number of families rose by 18,676, 

and since the number of 'structurally separate dwellings' 

increased by only 18,350, 'overcrowding' as measured by the 

excess of the former over the latter, increased by 326 families 

without separate dwellings. "(3.7) He estimates that, by a very 

lenient official standard, 16.8% of the city houses, in 1930 

were classified as overcrowded, the worst zones being in the 

old inner-city areas where it was clear that the only solution 

to the problem was for wholesale slum clearance and a rebuilding 

and resettlement programme. This idea was in line with national 

policy in the 19306 and was encouraged by the initiative taken 

by Labour's Minister of Housing. Under the Greenwood Act of 

S'Q`. FF! ELD 
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1930, specific subsidies for rehousing families displaced by 

slum clearance were to be given to the local authorities; 

instead of a fixed subsidy per house these new subsidies varied 

with the number of people rehoused. Higher subsidies went to 

urban areas with additional payments for expensive sites where 

accommodation was in flats. The Act also empowered local 

authorities for the first time to give rent rebates to poorer 

families and in addition required each authority to submit 

five-year programmes of house building and demolition to the 

Minister. 

In most cities the problems were compounded by the back-log 

of housing needs dating from the 1914-18 period, and with slum 

clearance beginning to remove an increasing quantity of the 

housing stock, more building was urgently required. Despite 

Sheffield's good record, by comparison with almost every other 

local authority in the country, the waiting-list for council 

accommodation continued to grow throughout the period. There 

were 4,000 on the list in 1922; 7,000 in 1928 and in 1930, when 

the list had been closed for eighteen months, it still had over 

6,000 people requesting a house. 

The National Government in acute economic crisis abolished 

the Wheatley subsidy and cut all other subsidies except for 

those under the Greenwood legislation. In effect slum clearance 

was the only policy supported financially by the Exchequer. 

In the 1930s Sheffield achieved a real break-through in clearance 

of primary slum areas. By 1938,9,587 out of some 13,000 - 14,000 

houses in the central area had been condemned. From 1933 the 

rate of clearance was running at 3,000 houses per annum; at 

the end of a five-year period up to 1939 a total of 24,374 had 

been eradicated under various Orders. The building programme 
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to replace these houses and to expand on the general housing 

stock in the city progressed for a number of years at a higher 

rate than any other major population centre in the country. 

By 1939 Sheffield had a total of 27,000 municipal dwellings; 

the Wybourn, Woodthorpe and Arbourthorne estates were the first 

to be completed and the Parsons Cross and Shiregreen estates 

provided a further 4,294 houses by the outbreak of the war. 

These massive schemes involved a substantial movement of 

population within the city; it is estimated that between 1921 

and 1951 a quarter of the city's inhabitants had moved from the 

older densely populated zones to the new, municipal suburbs or 

owner-occupied residential areas. A further 13,000 houses had 

been designated for clearance when the war intervened - causing 

destruction and damage to the housing stock as well as delaying 

the progress of the clearance programme. 

An additional feature of the period up to 1939 was the 

genesis of town planning. As early as 1916 the Authority had a 

'Development Committee', and in 1924 Abercrombie was invited to 

construct a plan for the city, based. on the Town Planning Act 

of 1919. In 1932 a plan was also drawn up for a 'green belt' 

using the Town and Country Planning Act of that year to enforce 

the policy. The heritage of parks and open spaces which the 

city enjoys today date from this period. The conception of 

planning and integrating house building with the whole environ- 

ment was well established, in fact as well as in principle, at 

the point when hostilities intervened. 

The Housing Revenue Account. 

By the mid-1930s the subsidy system was creating con- 

siderable confusion and inflexibility. Separate accounts had 
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to be kept for houses built under different Acts. The period 

of subsidy also varied; under the Acts between 1923 and 1933 

the period was less than 60 years - any surplus made on the 

accounts had to be transferred to the Ministry or rents had to 

be suitably reduced. In order to avoid losses of revenue from 

its accounts, local authorities often selected tenants for 

different estates according to their rent-paying ability. The 

legacy of this system, that local authorities 'dumped' low-paid 

or problem families, is still an accusation made against 

Sheffield Corporation housing policy. To cope with these 

problems the Housing Act of 1935 consolidated all the accounts 

into one Housing Revenue Account -a common pool of rents and 

subsidies - theoretically enabling aid to be channelled to the 

needier tenants. This remained the basis of housing finance 

in the local authority sector until the Housing Finance Act of 

1972 which established a completely new system of calculating 

housing subsidies. 

The problem with the Housing Revenue Account was that as 

time went on the Corporation gradually learned to switch subsidy 

income for houses built in, say 1934, leaving a subsidy of £12 

for 60 years, to more expensive houses built in 1964 having a 

£24 subsidy. Thus, if the 1934 house is let in 1964 at its 

full-cost rent, then the 1964 house can be let at a rent which 

is £36 below its full-cost rent. In practice this led to some 

major discrepancies in the overall pattern of provision because 

local authorities who did not erect houses when building was 

cheap, obtained an Exchequer subsidy which was too low to cover 

the gap between the amount the tenants can afford, or are 

willing to pay, and the current economic rent for new houses. 

Or, if an Authority decides to stop building it continues to 
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receive subsidies for houses built at half the present cost, 

although the tenants could afford to pay an unsubsidised 

rent. In short, some local authorities had more subsidy than 

they required and some less. The same situation applied in 

relation to capital debts - with some authorities borrowing 

when interest rates were low and others borrowing during periods 

of higher rates. 

The results of 50 years of unco-ordinated housing policy 

in various authorities from 1962-63 is well illustrated by 

Nevitt's calculations of Exchequer subsidies per £l of the 

housing debt. (3.8) 

Authority. Exchequer Subs 

Chelsea 12s. 
Salford 7s. 
Stockport 5s. 
Cardiff 4s. 
Oxford 3s. 

The Post-War Period (1945-75). 

idy per £1 of debt. 

ld. 
A. 
6d. 
9d. 
2d. 

National housing policy since 1945 has been very similar 

to that pursued during the inter-war period. The actual rates 

of subsidy have changed, but until the 1972 Act the principles 

on which they were awarded remained the same. Each subsidy was 

given for some specific purpose and was in no way related to the 

rent-paying capacity of the tenant. Payments were made for 

items such as the age of the subsidised house, the cost of land, 

high or low rise blocks of flats, for alum clearance, New Towns, 

etc. Subsidy was superimposed on subsidy under at least a dozen 

Housing Acts dating back to 1919. 

During the Second World War the air raid damage suffered 

by the housing stock was severe - 200,000 were destroyed and 
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500,000 severely damaged. In addition, the building programme 

had ceased for the duration and was badly disrupted in the 41 
immediate post-war period. The (building industry) labour 

force was scattered and ancillary and supply industries were 

completely run down. Shortages of materials were exacerbated 

by the dislocation of international trade. 

A vast number of men and women were returning home. 

Donnison suggests that there were 33% more births and 11% more 

marriages in the three post-war years than in the corresponding 

period before the war. (3.9) 

Central Government controls on the rate of reconstruction 

were strict. Certainly at this stage there was no possibility 

of slum clearance; it was simply necessary for each local 

authority to build as many houses as possible within the 

Government allocations. Under the emergency Temporary Accomm- 

odation Act (1944) Sheffield was allocated 2,066 'prefabs' (3.10) 

but the labour Administration, with Aneurin Bevan-at the-. Ministry 

of Housing, moved quickly to initiate a building programme of 

permanent accommodation. The 'prefabs', originally costing 

£600 were by 1945 well over £1,000. Bevan introduced in the 

Housing (Financial and Miscellaneous) Act of 1946 new subsidies 

to encourage construction. (3.11) To ensure that houses were 

built to more generous specifications than ever before, 950 

square feet of floor space was to be allowed. instead of the 

pre-war 750 square feet. A general standard grant of £16.10s. 

per dwelling for 60 years was made with additional subsidies 

for building on high cost land - and for flats of four or more 

storeys with lifts. Interestingly, Nevitt estimates that these 

subsidies only brought council tenants' grants up to the level 

of subsidies through tax relief for owner occupiers in houses 
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costing £2,000 built on one-twelfth of an acre. (3.12) 

By the end of 1946 half a million units had been made 

available over the country as a whole, 80,000 'prefabs', 

45,000 conversions, 107,000 repaired, 25,000 in requisitioned 
houses and 52,000 new, permanent houses. The rush to build 

overloaded the industry and the target of 240,000 was reduced 

to 200,000. In fact the rate was held at 175,000 into the 

early 1950s. - Under Labour, private enterprise was strictly 

controlled. Of the 900,000 permanent houses built by 1951 

only 174,000 were privately built. In the early 1950s: private 

building was gradually allowed, to grow on the fringes of the 

local authority programmes, the rate determined by the prevailing 

economic climate. "By reducing the number of licences issued 

for the erection of houses by private persons, we shall secure 

that the local authority programme can proceed without any 

marked reduction. "(3.13) 

Serious shortages continued into the 1950s and the last 

months of the Labour Government saw a compromise over the 

question of standards with the 950 square feet regulation dropped 

in April 1951 to 750 square feet. The incoming Conservative 

Government followed this trend of declining standards (euphem- 

istically called 'compact design') and it was not until the 

Parker Morris Report a decade later that this decline was reversed. 

The spade-work of the Labour Government, however, provided a 

spring-board from which the Conservatives cautiously reinstated 

the role of private enterprise in housing provision. In November 

1954 the licensing of house building came to an end. The choice 

in the 1950s was, more than is usual, a question of quality 

versus quantity. Cullingworth estimates that if building had 

proceeded at the 1951 level there would have been 1,100,000 fewer 



-48- 

houses than were actually built by 1967. (3.14) By 1952 the 

brakes were completely released. The problem of building 

workers and materials was still present but with the run down 

of repair services and the decline of standards, the Conserva- 

tives' target of 300,000 was met in 1952. With their confid- 

ence in free enterprise gradually being restored it was the 

local authorities who now had to act as the flexible element 

in the housing programme. Private construction took up an 

increasing percentage of the, total production of houses, rising 

from 15% in 1952 to 28% in 1954 and 45% in 1956. 

In Sheffield a rapid start was made to the task of 

reconstruction. Initially an extension was made to the Parsons 

Cross estate adding 3,500 dwellings to the original pre-war 

scheme. The Foxwood, Richmond, Littledale and Woodthorpe 

estates were started. By the mid-1950s with building materials 

becoming more freely available new projects were started at 

Clifton Housteads, Basegreen and Bourden. The Stradbroke project 

produced 1,000 units and with the Hackenthorpe estate gave a 

considerable boost to the total in the city. Greenhill/Bradway 

was started in 1953 and was the first British example of the 

'Radburn' type of layout - groupings of houses around a pedestrian 

park system - providing, on completion, over 10,000 dwellings. 

The housing strategy was basically one of building estates on 

virgin land away from the city centre - mainly to the south and 

south-east. From 1955 the redevelopment of slum clearance areas 

near the city centre was added as the second major aspect of the 

post-war pattern of development. (Slum clearance is dealt with 

in a separate section). The majority of the inner city 

redevelopments have taken the form of high-rise or megablock 

construction. It was thought at the time that these types of 
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structure would save land by increasing densities. In fact 

this has subsequently proved not to be the case largely because 

car-parking was not considered in relation to the overall 

schemes. The decision to build high-rise was taken in 1955 

after a study tour in Europe. In the late 1950s and early 

1960s there was considerable prestige attached to the use of 

block construction. A number of the megablock schemes attracted 

particular attention for their so-called imaginative use of 

Sheffield's hilly topography. (3.15) Government subsidies had 

in addition favoured the construction of flats in storeys since 

the Housing Act of 1946. The 'expensive site' subsidy under 

the Housing Subsidies Act 1956 encouraged the development of 

inner city clearance zones and the Act provided also increased 

subsidies for high-rise building. The 1961 Act gave additional 

stimulus with higher subsidies the higher the building went - 

£8 for 4 storeys, £14 for 5, £26 for 6, and £26 plus £1.15s. 

for each additional storey. (3.16) Subsidies, then, confirmed 

the trend towards high-rise development by providing financial 

incentives. 

The shortage of building land within the city boundary 

meant that priority in the clearance of unfit houses was given 

to residential areas which would provide sites for redevelopment 

- Park Hill, Netherthorpe, Woodside, Burngreave, etc. Park Hill 

was, in fact, selected for the first post-war redevelopment 

scheme because much of the worst housing had been cleared before 

the war and those remaining were among the oldest houses 

contained already under a slum clearance order. The idea was 

to build a high density redevelopment on a site adjacent to 

the city centre and close to, but to windward of, a heavily 

industrialized area. The scheme had the additional virtue of 
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simplifying the future programme by constructing over 2,300 

units on an area formerly occupied by only 800 terraced houses; 

thus creating a surplus of 1,500 dwellings for use in the 

clearance programme. The architects used the gradient of the 

site to build lateral decks running the entire length of the 

block ('streets in the air') and allowing direct access at 

ground level for all but the'top tier. It was supposed thus to 

create a sense of street life and simultaneously dispense with 

the impersonal lift shaft. (3.17) 

Construction on the Hyde Park flats was started in 1962. 

The project was meant to be complementary to the Park Hill scheme. 

It provides a massive 1,169 flats in a vertical and radially 

spread system. In design it is, therefore, radically different 

from the more lineal Park Hill flats. The blocks rise to as 

many as 17 storeys and the claustrophobic, slow, vertical travel 

of the liftshaft reasserts itself. The project has been 

significantly less successful than Park Hill. The capital at 

stake on these two contracts was in excess of £5 millions and 

there was some danger that any unexpected delays could disrupt 

the whole housing programme. The Gleadless Valley project 

(from 1956) counterbalanced this possibility by a flexible 

system of development in small batches which could be advanced 

or put back according to progress on the flats. The work on 

Gleadless in fact covered nearly 10 years during which time 

4,500 flats, houses and maisonettes were built providing 

accommodation for some 17,000 people. 

In the early 1960s the shortage of building labour 

increased interest in the use of industrialized techniques of 

construction, especially for low-rise housing. The idea of 

prefabrication had been out of vogue since the war because 
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traditional building materials were again available and were 

cheaper.. It was in order to increase output without increasing 

the labour force that the so-called '5M' system of low-rise 

building was first projected in 1961. (3.18) As a member of 

the Yorkshire Development Group -a consortium of local 

authorities - it was possible to make the bulk orders necessary 

for the new period of prefabrication. Sheffield installed its 

first 'Hallam' house (built to 5M design) in 1963 and by 1965 

the system had produced 3,433 completions. The overall target 

was raised to 2,400 a year in 1965 when it became apparent that 

more building land would become available. In order to reach 

the target 'non-traditional' methods of industrialized building 

were increasingly used and provided in the period 1964-69 between 

20% and 45% of the completed dwellings. Since then the proportion 

has rapidly decreased until in 1971 and 1972 no dwellings were 

built by these methods. (3.19) During this time of prefabricated 

building the rate at which tenancies were becoming available 

reached the record pre-war level of 3,000 a year in 1964/65. 

By 1966 there were over 63,000 council dwellings in the city 

compared with 47,000 in 1961, an increase of over a third in 

5 years. (3.20) 

Statutory requirements make it obligatory for the Corporation 

to provide accommodation for people displaced from clearance 

areas, and the Land Compensation Act (1973) extends this 

obligation to all people displaced by compulsory purchase, 

clearance, demolition or closing orders. In fact, Sheffield 

has always offered alternative accommodation to the occupiers 

of houses, fit or unfit within these categories. 

The speed of the slum clearance programme is largely 

determined by the rate of reconstruction, but in the mid-1960s 
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it was apparent that an additional factor had entered the 

equation. A number of management problems were arising because 

the housing mix was not catering for the requirements of some 

sections of the population in clearance areas; in particular 

old people, single people and childless couples. Old people 

often want to stay in, or as near as possible to, the area they 

came from, or at least to find alternative accommodation at' 

ground-floor level. In January 1965 the Housing Committee 

accepted the recommendations of a study group to build the 

following mix: (3.21) 

One Bedroom - 45% 

Two - 34% 
Three "- 20f 

Four "- 1% 

In short, the need for more small dwellings was recognized. 

In addition it was agreed to build up to 60% of one-bedroomed 

dwellings on city centre sites among existing private houses 

and 100% on infilling sites on old estates where site levels 

permitted. This programme has been generally adhered to up to 

the present time. In 1971 60% of the new accommodation was 

one-bedroomed flats - 45% for old people and 18% for single 

people or childless couples. The table below shows the 

reorientation over a larger period. 

Dwelling Size. 

Bed-sits. 1B. 2B. 3B. 4B. 
1963-67 1% 24% 39% 36% - 
1968-73 4% 46% 35% 14% 1% 

On March 31st 1973 the Housing Department had under its 

management 75,872 dwellings. Over a third of these are flats 

(95% of which are post-war), 63% are houses and 1% bungalows. 

62% of the total have been built since 1945. 
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In line with current housing policy the Housing Committee 

approved (in May 1973) in principle a four-year development 

programme, 1974-77, of about 2,000 houses per year. This means a 

reduction on the average number constructed over the previous ten 

years - although the annual totals have fluctuated between 1,795 

and 3,651. In theory this reduction is'to take place'in'order to 

divert more resources to the Rolling Programme for improving council 

dwellings (see 'Slum Clearance' section) -a programme'that was 

parallel with the Housing Departments own maintenance duties. Where 

possible houses are dealt with for both purposes at the same time. 

In August 1972 the grants for the improvement of council dwellings 

totalled nearly 20,000 dwellings. (3.22)^ 11 

Intact even this reduced building programme is unlikely 

to be met, certainly in. the short-term, because of the financial 

crisis in the building industry, spiralling interest rates and 

the problem'of retaining building labour. Since the Housing 

Subsidies Actcf 1967 the Corporation has been obliged to accept 

tenders from construction companies that are within the Housing 

Cost Yardstick laid down by the Department of the Environment. 

The Yardstick represents the upper limits of expenditure which 

the local authority must not exceed having regard to site, 

standard of housing, densities and the average size of the 

families to be accommodated. 

costs are also allowed for. 

Regional variations in building 

In effect it is an attempt by the 

Central Government to control at the planning stage the total 

cost of building schemes but thereafter to let the local 

authorities develop the programme without further reference to 

them. This has produced a situation in which, since October 

1972, Sheffield Corporation has not been able to accept any 

tenders because all the offers have been at least 30 above the 
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Yardstick (the level of which was fixed in May 1972). The 

Corporation has, therefore, to apply for special 'Market 

Condition' allowances, which defeats the whole aim of the 

yardstick as they cannot accept tenders until the allowance 

is agreed. The City Architect and Planning Officer reported 

to the Council that tenders in August 1973 were 70% higher than 

those received in the last quarter of 1972 and showed a 30% 

increase over the three previous months. For the first time 

since the war no new building was begun for a three month period 

up to the beginning of 1974. 

At national level in 1972 the major change in the subsidy 

system has theoretically improved the financial position of the 

local authorities so far as house building is concerned. 

Basically the subsidy structure in the 1972 Act was a system 

of making up the deficit in the Housing Revenue Account of a 

local authority, after rents and certain compulsory rate fund 

contributions had been added into the H. R. A. But these rates 

of subsidy have been pegged while a complete revue of housing 

finance is undertaken. The rent allowance and alum clearance 

subsidies allowable under the 1972 Act remain unchanged. (3.23) 
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TABLE 3.1 Local Authority Housebuilding and Slum 
Clearance in Sheffield 1965-75. 

Year. Dwellings in tenders Started. Completed. Houses 
approved but not cleared. 
started at year end. 

1966 1,553 1,863 2,522 697 
1967 1,099 3,869 2,158 1,472 
1968 1,684 1,592 1,939 1,623 
1969 877 1,996 2,237 1,114 
1970 1,067 2,141 2,281 2,235 
1971 1,556 1,779 1,628 2,560 
1972 685 1,856 2,107 2,610 
1973 124 1,878 1,051 2,347 
1974 370 1,120 1,849 1,751 
1975 246 1,810 2,078 2,111 

Source: DOE Local Housing Statistics England and Wales H. M. S. O. 

As can be seen from the Table,. 'Local Authority House 

Building and Slum Clearance in Sheffield', the building 

programme had recovered in 1975 from the slump in 1973 and 1974. 

Nevertheless the number of applicants on the council house 

waiting list, with the exception only of old people (due to the 

emphasis of single dwelling units in the building programme-in 

the early 1970s ), is still as high as it was in total a decade 

ago and in the 'ordinary' category is significantly higher. 

TABLE 3.2 Waiting List Reg istrations in Sheffield 1967- 74. 

1967 1968 1969 1970 1971 1972 1973 1974 
Ordinary. 10,845 10,304 11,469 11,196 10,086 8,566 9,293 12,088 
Single. 1,287 1,141 1,202 1,148 1,114 1,018 1,128 1,288 
Aged. 8,480 8,366 8,228 7,714 6,929 6,149 6,341 6,595 
TOTAL 20,612 19,811 20,899 20,058 18,129 15,773 16,762 19,971 

Source: Annual Reports of Housing Department. 
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This situation has arisen not only from the retardation 

in house building from the peak in the middle 1960s , but 

also from the excess of clearance over building. In the period 

1970-75 exactly 49% of dwellings available for letting were 

allocated to families from clearance and redevelopment areas. 

This has reduced the opportunities for 'ordinary' council house 

applicants and has put pressure on the private rental sector 

through increased competition and a diminishing supply of 

privately rented accommodation -a result of the clearance 

programme itself. Recent tax changes and the state of the 

housing market have in addition encouraged landlords to sell 

their property into the owner-occupier sector when possible. 

The implications of these changes lie outside the scope of this 

discourse except to say that a 'Shelter' report on the plight 

of homeless families in Sheffield has noted a significant 

increase in the problem since 1973, with the tendency for the 

position to deteriorate. (3.24) 

The Slum Clearance Programme (1955-1975). 

Background Note. 

In 1952, the year in which the Conservatives achieved a 

target of 300,000 houses built, there were in Great Britain a 

total of 13- million dwellings; 61/4 million were owner-occupied 

or municipally-owned while there were still 71/4 million under 

private rental tenures. (3.25) Most of the latter were very old, 

with approximately 30% more than a hundred years old, and a 

further 30% over sixty-five years old. With the building 

programme running at such a high level, the Government became 

increasingly confident that private enterprise would solve the 

problems of general need in the housing market, and that local 
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authorities should, therefore, turn to renew their slum 

clearance programmes, largely abandoned since 1939. 

This new orientation was implemented in the Housing Repairs 

and Rent Act (1954), the Housing Subsidies Act (1956), and the 

Rent Act (1957). According to their theory the bulk of the six 

million rent-controlled houses were thought to be 'essentially 

sound'. The problem was how to get landlords to do repairs 

without decontrolling rent (as shortages were still considerable). 

In the Housing Repairs and Rent Act generous improvement grants 

were provided and landlords could increase their rents if they 

improved property. The slum areas could obviously not be cleared 

simultaneously and so schemes of 'deferred demolition' were 

introduced under which houses could be acquired (at site value) 

by local authorities and patched up for the, time being; Exchequer 

grants were provided for such schemes. For other houses requiring 

improvement, Mr. Macmillan stated that under the Housing Act of 

1949, "Local authorities have powers, and in my view they have 

the duty, to advance money to individual landlords for the 

purpose of paying for repairs. "(3.26) These little used 

provisions were extended and in the easier conditions of the 

mid-1950s' it was hoped that they would be more frequently 

taken up. 

The Government accompanied these measures with an attack 

on the level of council house building. The Housing (Review of 

Contributions) Order, 1954 reduced subsidies for urban and 

agricultural areas - bringing subsidies back into line with 

the tax relief of owner occupiers. Following this the Housing 

Subsidies Act of 1956 reduced all general needs subsidies to 

X10 per dwelling and departed from tradition by relieving local 

authorities from the obligation to make a contribution to Housing 
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Revenue Account out of the Rate Fund. Local authority housing 

programmes were to be cut by half and to be concentrated on the 

output of some 60,000 houses per year for slum clearance, with 

only 20,000 for new and expanding town development. New towns 

kept slightly higher subsidies under the Act. Flats received 

favourable treatment, £20 for 4 storeys, £26 for 5, £38 for 6 

and £l. 15s. for each additional floor. Flats for slum clearance 

purposes were given an additional £12, and a new 'extensive site' 

subsidy was also introduced. The system of housing allocations 

was abolished, leaving councils a free hand to decide. on the 

extent of their building programme. 

In preparing its housing policy during this period the 

Government asked the local authorities to provide estimates of 

the number of slum houses in their areas. Unfortunately the 

criteria for defining slums was not given, because the Govern- 

ment sent out no instructions, nor did they conduct independent 

checks. large discrepancies are found in the material of the 

published summary called 'Slum Clearance' (England and Wales). 

(3.27) Some authorities, for example, returned no figures, 

while others returned all the houses they considered slums, even 

though there was no hope of clearing them within the five-year 

period under review; others (over half) returned the same figure 

for estimated unfit houses as for the clearance programme, while 

others returned only the number they hoped to clear in that 

period. In all 847,112 houses in England and Wales were thought 

unfit for human habitation, of which 375,484 were to be demolished 

in the five years. In the London area, for example, places such 

as Sunbury-on-Thames, East Barnet, Brentford and Chiswick appeared. 

on a percentage basis to have two or three times more slums than 

St. Pancras, Islington, Paddington or Hackney. In short, even 
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as a moderately scientific attempt to assess the slum problem 

in England and Wales the report was derisory. It was important 

on two accounts: first, because it was used as the basis for 

the slum clearance programme and second, because it was used 

in later years as a yardstick of progress. 

During the period of expansion of municipal housing in the 

early 1950s increasing costs and interest rates had largely 

been offset by increasing the subsidies. Under the new policy 

'general housing need' was assigned to private enterprise and 

with subsidies directed towards one purpose (slum clearance) 

increasing costs could only be met out of higher rates and rents. 

By pooling subsidies the Government thought house building would 

be able to continue with only small increases. With financial 

onus on the municipal tenants, house building rapidly dwindled. 

TABLE 3.3 The Decline of Council House Building 1955-61. 

Year Local authority Private 

1955 162,520 109,934 

1956 139,977 119,585 

1957 137,977 122,942 

1958 113,146 124,087 

1959 99,456 146,476 

1960 103,235 162,108 

1961 92,880 170,366 

Source: Social Trends 1961. 

Government confidence in the open market's ability to cope with 

the housing crisis was also held in relation to the question of 

the private rental sector. "Rent restriction is itself respons- 

ible for creating an artificial shortage by encouraging under- 

occupation and discouraging letting" ('Financial Times', 10th 

Oct. 1956). If a landlord did not do repairs it was because 

with fixed rents he had no incentive to maintain his property. 
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Rent increases it was thought would increase the number of 

dwellings to let, the decay of old houses would be stopped, 

and the owner-occupiers would be persuaded to provide more 

accommodation. The Government's proposals were contained in 

the Rent Act of 1957, probably one of the most bitterly 

contested pieces of legislation since the war. Privately 

owned rented houses were divided into three groups; the larger 

and better homes with rateable values of over £30 (C40 in 

London) were completely decontrolled; for the greater number 

of houses, rents were to rise by a level determined by their 

gross value and the extent of the landlords' responsibility 

for repairs; finally, the unfit houses were left to the local 

authorities to clear away. Decontrol was to be automatic 

(other than for 'sitting tenants') when the accommodation was 

let to a new tenant. 

Unfortunately, few of the objectives in the legislation 

took place. Under-occupation actually increased in the two 

years following the Act. The amount of rented accommodation 

did not increase but declined and the trend towards owner- 

occupation continued. The reasons for this failure are located 

in the uncompetitive position of the landlord in the changed 

conditions of the housing market since 1919. Their economic 

position had been undermined by the expansion of the Building 

Societies, by the greatly increased rates of taxation resulting 

from the two Wars, and by the massive extension of state involve- 

ment in housing provision. The only place where private land- 

lords could successfully compete with the Building Societies 

was in inner city zones; under the condition of decontrolled 

rents he could charge rents that reflected high land values and 

scarcity. The main threat to urban landlords comes from local 



-61- 

authorities' compulsory purchase order rights. The large 

'reputable' property companies have increasingly sought 

shelter in investments in commercial buildings. 

Clearance, Redevelopment and Improvement in Sheffield. 

In Sheffield it was not until 1955 that it was possible 

to consider the question of recommencing the slum clearance 

programme. The building programme of the previous ten years 

was quickly absorbing much of the readily available land and 

prices were continuously increasing as the scarcity became more 

acute. The Council was having to make increasing use of its 

compulsory purchase powers to acquire new building land. On 

reconvening the clearance programme there were an estimated 

13,500 unfit houses still on record for demolition from the 

pre-war period. Various surveys carried out in accordance with 

statutory obligations indicated that together with the temporary 

bungalows there were approximately 30,000 additional unfit houses. 

The policy of clearance and development was to be undertaken 

and co-ordinated in a series of five-year plans, 1955-60,1961-65, 

1966-70,1971-75. The first 'five-year programme' was commenced 

in September 1955 when the council agreed to allocate 50% of the 

tenancies becoming available to households cleared from slum 

areas. On this basis it was estimated that approximately 4,500 

houses could be cleared during this period at a rate of 900 a 

year. The central objective was to clear the unfit houses from 

the pre-war list in residential areas to provide future building 

sites; the total clearance is as follows: - 
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TABLE 3.4 First Five-Year Pro ramme of Clearance 
and Development 

(1955-60) 

Number of unfit 'grey' houses cleared 4,421 
Number of fit houses cleared from 

redevelopment areas 992 

TOTAL 5,472 

Source: Report of Town Clerk's Dept. to Housing Committee, 
Jan. 1971. 

In the Second Five-Year Programme (1961-65) it was decided 

to improve the rate of clearance by increasing the allocation 

to two-thirds of all houses becoming available for letting, 

estimated at 1,600 a year. The strategy was also modified to 

allow a limited number of sites in industrial areas to be cleared 

in order to provide accommodation for industry being displaced 

from residential areas in conjunction with unfit housing. The 

basic requirement, however, still remained, the removal of the 

worst houses from residential areas to provide more redevelopment 

sites. 

TABLE 3.5 Second Five-Year Programme of Clearance 
and Development (1961-65) 

Number of unfit and 'grey' houses cleared. 7,222 
Number of fit houses cleared from 

redevelopment areas 266 
Number of unfit houses cleared in 

Street Improvements 228 
Number of temporary bungalows cleared 336 
Number of fit houses cleared for 

Tinsley Motorway 238 

TOTAL 8,290 

Source: Report of Town Clerk's Dept. to Housing Committee, 
Jan. 1971 



-63- 

For the Third Five-Year Programme (1966-70) there was a 

significant change in the strategy for dealing with unfit 

houses. Anticipating an extension in the City boundary during 

the end of the period, more land would become available for 

housing development, and, in addition, the output of the 

Building Programme would be substantially increased by the 

introduction of non-traditional construction methods. On this 

basis the clearance programme was to include large areas of 

slum property in the industrial areas of the East End. In 

conjunction with this it was decided to increase the proportion 

of allocations (to new council lettings) by 50%, from 1,600 to 

2,400. To meet expanding demand from displaced families for 

alternative accommodation within the same locality, certain 

large Comprehensive Redevelopment Areas containing substantial 

numbers of unfit houses were selected and their clearance phased 

so that the earlier stages when cleared and redeveloped would 

provide accommodation for the families displaced at the later 

stages. The Town Planning Officer was requested to prepare 

Master Plans indicating major road proposals, school requirements, 

, 
open spaces and areas of sub-standard housing which might be 

improved. The areas selected were Darnall, Ellesmere/Grimes- 

thorpe, Walkley, Lansdowne/Highfields and Heeley. A staging 

plan for the Darnall Redevelopment Area proposed clearance in 

three stages, 1970-75,1976-80 and 1981-85, but these proposals 

were revised to complete clearance by 1980. In February 1968 

the staging programme for the Walkley/Crookesmoor area was 

approved in principle to assist in the preparation of a Master 

Plan, a draft of which was considered- in April 1970. The 

Walkley Action Group objected to the hold-up in giving improve- 

ment grants to some areas pending the selection of Improvement 
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Areas. Their'representatives met the City'Coüncil in'February 

and July 1970'and as'a'result modifications were'made'to"the 

draft plan. The`Ellesmere/Grimesthorpe cleäräncewas planned 

to proceed through four phases, but the 'final phase had to'be'- 

brought forward' because'the'houses were deteriorating more' 

rapidly than`had been expected. In the redevelopment of"Heeley, 

originally' approved in principle in 1961, ` the first phase-was 

cleared in 1965/66, 'becaüse"of the extremely poor condition 

of the area: the Heeley By-Pass was planned to coincide with 

clearance'of the'areä'but ipprova1 from the Ministry'of Transport 

was not forthcoming. `i' ''" 

During the-Third Five-Year Programme, 7,095 families were 

rehoused from clearance areas, and-3,085 were awaiting rehousing 

from unfit dwellings, subject to, -operative orders or'because they 

were temporary bungalows. - A time lag of over two years existed 

between the representation=of a house as unfit and subsequent 

rehousing. The actual rate of rehousing, however,: was controlled 

by the policy of allowing tenants a freedom of choice in select- 

ing ý alternative accommodation, and, ._ of " course, , the creation-of 

these alternatives. For example, in any-block=of unfit dwellings 

some families will move into new houses while others decide to 

move to existing corporation estates of their. -choice as: and- 

when re-lets become available; very often some households 

surrounded by vacant and deteriorating properties are, left 

waiting forýlong periods. 

In relation to sub-standard housing an experiment with . -,,. 
five pilot areas. containing approximately 1,000 houses indicated 

that,. while,, owner-occupiers might be persuaded to make use of 

improvement grants, it was difficult-to. get landlords to 

improve their, houses. It was decided, therefore,, to use powers, 
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under the 1964 Housing Act to declare a number-of Compulsory 

Improvement Areas within which landlords were compelled-, to 

improve to, a five-point standard if the tenants so: desired; 

in the period 1965-69 ten such areas were delineated, containing 

about 2,400 houses. Sheffield always had a relatively good 

record regarding improvement grants and the number of approved 

schemes, rose from 'a total of 5,598 by the end of 1965/6 . to 

13,390 by 1970/71,. an increase rate of more than 2,000 per year, 

with a further increase to 19,978 by August 1972 when the last 

figures were made available. In addition, in the-period from 

1965/6 to 1970/71 over 9,000 Corporation-owned properties were 

improved up, to the five-point standard. 

The Fourth Five-Year Programme (1971-75). 

In the three Five-Year plans 1955-69-a total of 20,378 

families were rehoused from clearance schemes (unfit houses 

or temporary bungalows) and nearly all those on the pre-war 

programme had been dealt with; it was estimated that some 

25,000 houses had still to be tackled. Now at the end of the 

fourth plan, it is assessed that rehousing and clearance will 

be completed"by 11982, provided that the present rate of houses 

available for letting continues. 

The Fourth Five-Year Programme anticipated that the rate 

of demolition would be maintained at approximately 2,400 a year. 

A Town Clerk's Report to the Housing Committee mentions that 

it was hoped. to deal, in addition, with "the better type of 

sub-standard house by way of improvement instead of demolition. " 

(3.28) Mention was also made of staffing problems in the 

Estates Surveyors Department as the areas under consideration 

contained a higher proportion of owner-occupiers. In the first 

year of the programme (1971/2) all the houses were carried forward 
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from, the previous five-year plan: the second year was to 

contain the revised demolition of phase four of the Ellesmere/ 

Grimesthorpe area, and 1973/4 was to contain houses which had 

been put back. -in the original programme because others had to 

be brought forward. The fourth and fifth years were to proceed 

as per the original programme, except that an advance in 

rehousing some families in Darnall. would have to correspond 

with the handing over of new accommodation in Darnall. The 

staging. for Darnall has, in fact, been amended. to provide for 

clearance by 1980 instead of 1985..., The. total clearances are 

shown in the following Table: 

TABLE 3.6 Clearance and Redevelopment under the Fourth 
Five-Year Plan (1970-75) 

Unfit and , 'grey' houses 99098 

Fit houses in redevelopment areas 63 

Temporary bungalows 200 

Unfit in Wortley since 1/4/74 51 

Street improvements 60 

Education requirements 93 

9,565 

Source: Housing Department Statistical Report, 1976. 

In consequence of the 1969 Housing Act changes had to be 

made in this overall strategy, in particular, because it was 

no longer possible to declare new compulsory improvement areas, 

the Housing Committee decided to adopt a 'Rolling programme' 

of General Improvement Areas (G. I. A. ) in three areas of private 

housing and on Corporation estates. The Master Plans (now known 

as District Plans) had been prepared for Darnall, Walkley, 

Ellesmere/Grimesthorpe and study groups were nearing completion 

of the glans for Heeley and Sharrow/Nether Edge (which includes 
the Lansdowne/Highfielda area). In selecting G. I. As the 
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strategy was°basically'to go over the ground already incor-- 

porated by the improvement areas under the 1964 Äct, and in' 

these areas many houses had already been improved to the five- 

point standäxd but no environmental schemes existed. The ', 

reason for covering the'-same ground again-seems unclear -` 

except that this basis for improvement-already existed., In'""' 

addition, consideration was to7be given to'potential G. I. As 

on the residential ' fringes " öf clearance areas - =' which some - of 1l 
the, original areas * were'. ' 

The original scheme for the improvement of`reäidential" 

areas and pre-war"Council'Estates'to range over a ten-year` 

period and approved in October 1971`was as follows: 

TOTAL. 
1970/71 Springvale' 12 houses 12 
1971/72 Darnall 203 

Ellesmere 
. 

410 
Elham Road 244 " 
Walkley No. 1 177 " 1,034 

1972/73 Walkley No. 10 538 
Hinde House 470 " 1,008 

1973/74 Norton lees 484' 
Greystones, 590 " 1,074 

This programme"was to cover 3,121 houses but', owing to 

staff difficulties, the' City Planning Officer and" Architect have 

been unable to keep to this schedule. Early in the scheme the 

National Building Agency was appointed'to'undertake public 

consultation' and the preparation of an-experimental-scheme for 

Walkley No. 1 - subsequently declared a G. I. A. on March 1st 1972. 

The Agency was also asked to prepare plans for house and environ- 

mental improvements'on the Wybourn Estate, this being declared 

a G. I. A. on July 5th 1972. The National Building Agency worked, 

in addition, on Walkley Areas'Nos. 2 and 3, both of which'are''now 
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in the G. I. A. programme. Springvale was declared a G. I. A. on 

June 7th 1972 and Ellesmere (Scott Road) on May, 3rd 1972, and 

in the following twelve months Greystones, Ball Road, Hinde 

House, Elham Road, Norton Lees, Nottingham Street, Upperthorpe 

and parts of Darnall were added. Other areas to be included 

at a later date have been identified from within the Compulsory 

Improvement Areas - Walkley Nos. 10, (Hammerton Road), 13,14,15; 

Writtle Street (Burngreave-Grimesthorpe District Plan); Sharrow 

Street and South. View Road (Sharrow/Nether Edge Study Area); 

Birdwell Road and Low Wincobank, (Wincobank District Plan), etc. 

This emphasis on renewal strategies has taken the following 

numbers of houses out of the clearance programme: - 

1973 1,041 
1974 657 
1975 2,645 

4,343 TOTAL 

The overall plan for clearance is"co-ördinated and controlled 

by an ICL Project Evaluation programme using highly sophisticated 

network analysis techniques and a computer scheduling system; 

such a programme has been devised to link areas of clearance 

and large scale improvement in line with general strategy. 

There are, however, a number of problems in `the forecast that 

disrupted the development'of the rolling plan. The disfunctions 

which it is possible to identify at this stage are äs'Tollows. 

With the present staff' shortage, in par'ticulär''of experienced 

Public Health Inspectors and Valuers, only a limited number of 

houses in a G. I. Ä. can be processed each year. The Project" 

Co-ordination Unit has had to evaluate the clearance'and 

improvement proposals to identify bottlenecks in dealing with 

the plans. The PERT programme is"improving efficiency but'the 
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Department of the Environment'remains""notoriously slow'in-' 

approving Part Three Orders which delays the specification 

of clearance dates and therefore the availability of sites 

for the Building Programme; this in turn slows down the 

provision of alternative accommodation for families due to 

be rehoused. With these` constraintsthere is some confusiön 

about priorities; for example, whether to improve houses which 

would otherwise be cleared - or whether to encourage owner- 

occupiers and landlords to improve dwellings which are not 

threatened. linked with this is the problem that although it 

is policy to co-ordinate clearance areas with improvement areas 

in the locality, the pressure of Action Groups'for improvement 

work to be done ahead of the redevelopment programme; or even 

to replace the redevelopment plan-with improvement (as in 

Walkley), complicates the equation of''priorities. The Nottingham 

Street G. I. A. in Pitsmo'or illustrates the dilemma, for in this 

area unfit houses were originally programmed-for clearance in the 

1978-81'period, but prior to"1971 only 32 of the 552'houses in 

the area had been improved (grant aided) and it'was'a marginal 

decision whether to totally redevelop or to mix redevelopment 

and improvement. The decision to create a-G. I. A. 'and'to under- 

take a programme of overall improvement gave Nottingham Street 

a minimum life of thirty years. Financially änd_organization=' 

ally, decisions such as this will channel the r'esources'into 

relatively few poor areas needing a greater amount of improvement 

work, internally and' environmentally = 'but will nevertheless save 

them from the bulldozer; in better residential zones the same 

expenditure would cover Ia much wider area and more quickly. " 

There is a basic question of allocating scarce resources-, whether 

to channel them into poorer- areas in advance ýof'redevelopment, 
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or whether to give priority to improvement in a greater number 

of residential areas on the fringes of current redevelopment. 

An additional problem is that a large proportion of people in 

unfit houses are single, elderly, or elderly couples who wish 

to be re-accommodated'in one-bedroom or two-bedroom ground floor 

flats in the same locality; in the majority of cases this type 

of accommodation does not exist. A 'crash' programme of old 

people's flatlets on a number of infilling sites is being under- 

taken and the Committee have also decided that where elderly 

people require accommodation in areas with a shortage of one- 

bedroom units, they may be offered the option of applying for 

a two-bedroom house in that area. Sheffield has a good record 

in the realm of 'improvement"and within the period of the 

Clearance Programme 1955-1975, more than 26,000 improvement 

approvals were issued relating to private houses and 461/4 million 

paid out to their owners. 

A Rolling Programme to improve 28,664 pre-war council 

houses has been prepared of which 20,000 have already been 

improved to the five-point standard. The Wybourn Estate 

containing 1,740 houses has been a G. I. A. The improvements 

to council houses is dependent on the amount of labour that 

is available for the work, as there is a regional shortage of 

craftsmen in the building industry; any labour that is withdrawn 

from the new house building programme only prejudices the 

clearance schedule'by cutting back on the availability of 

alternative accommodation. There is very little likelihood, 

therefore, of any acceleration in the improvement programme, 

either for private or Corporation houses. By the 31st December 

1975,2,913 council houses had'been improved up to the ten-point 

standard. In addition, under current legislation there had been 
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only limited powers to compel private owners to improve their 

property, (unless'a'tenant appealed against a'landlord's 

refusal to do maintenance or improvement work); but in December 

1975 the Housing Committee decided to use powers'under Section 

9 of the'1957'Act amended by 1969 legislation, compelling 

owners to'carry out those` necessary repairs to bring their 

houses up to a required standard. This was thought essential, 

not only to put houses excluded from the Clearance Programme,, 

into good repair, but also to prevent improved houses from' 

being allowed to deteriorate. The various measures taken by 

the Corporation in persuading owners to make improvements are 

here summarised; they were accurate in January 1976, although 

continual changes occur in the strategy. 

i) Ten Compulsory Improvement Areas under the 1964 
Housing Act - 2,389 dwellings.. 

ii) Eight General Improvement Areas under the 1969 
Housing-Act - 3,533 dwellings (including the 
Wybourn council estate, 1,740).. r 

iii) Three Housing Action Areas, under.. the. 1974� 
Housing Act - 1,346 dwellings. 

iv) Compulsory improvement action at the request of 
tenants who desired improved houses outside 
-Improvement Areas. From 1970-75 a total of 
319 dwellings .,.., . 

The selection'of Housing Action Areas has='been simplified 

by data obtained'from the 1971 Census; this indicates, the'2=`' 

proportion of houses in small areas"(Enumeration Districts)`- 

lacking oneI-or more basic amenities. 7"With additional information 

a list of 150 E. Ds were -'grouped 'and ranked according to =priority-. 

To-'test the condition of the housing stock in the, city; v 

the Corporation conducted" a sample survey 'in, 1971/72; N the - -l' 

results of 'which' are' shown in the following Table: 
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TABLE 3.7 Condition of Housing in Sheffield Survey 
1971-72 

No. of dwellings Other 
L. A. or New Town 

Unfit Dwellings. 

1. In areas already declared 
under Part III of 1957 
Housing Act - 7,144 

2. In other areas to be 
declared Part III - 16,544 

3. Not in Part III areas 564 8,272 

564 31,960 
Dwellings Not Unfit. 

4. Up to 12-point standard 38,728 57,904 
5. Capable of improvement up 

to 12-point standard 32,712 20,304 

TOTAL 72,004 110,168 

Source: Housing Committee Annual Report 1971-72. 

Assuming this to be a reliable guide to the condition of 

the housing stock, the present strategy for dealing with unfit 

houses at a rate of 2,400 per year would probably take over 

15 years (assuming that the building programme could be 

maintained - which seems unlikely at the present time). The 

20,304 private houses capable of improvement could possibly be 

dealt with in ten years if the current rate of 2,000 per year 

is maintained. Improving the Wybourn estate to the 12-point 

standard has taken two years and, being a very old pre-war 

estate, many of the houses built since the late 1930's were 

considered to need less work to bring them up to the standard. 

At this rate it would take in excess of 30 years to complete 
the Rolling Programme for Corporation dwellings. 

Summarily, Sheffield has taken every Government subsidy 
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as an opportunity to advance slum clearance, redevelopment 

and improvement programmes; ' but the magnitude of the remaining 

task makes one doubtful that the optimistic forecast of 

completing the Slum Clearance Programme by the end of the 

Sixth Five-Year Plan in 1985 can be achieved. 

The following chapter looks at how the re-shaping of-the 

residential pattern of the city's population has affected local 

electoral politics. The electoral context together with a 

number of issues which some aspects of housing, slum clearance 

and planning policy have created, is the background against 

which the emergence and development o community politics in 

the city is set. 
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CHAPTER FOUR. THE TWO-PARTY SYSTEM IN SHEFFIELD. 

The prolonged programmes of local authority slum clearance 

and house building in Sheffield, described in the previous 

chapter, have created a sharp residential polarization between 

the social classes. The manual workers remain in the inner- 

city terraces or have been dispersed into the outlying estates, 

or the megablocks and high-rise developments which surround the 

city centre, while the middle and upper-middle class groups 

have increasingly confined-themselves to the south-western 

suburbs. This pattern of distribution can be seen clearly 

from the maps in the 1971 Census Atlas of South Yorkshire 

illustrated overleaf. 

#` t 
f 

The purpose of this chapter is to show that the residential 

segregation of the social classes has produced equally rigid 

patterns of party political support both at the national and 

local government levels. Only in the socially ambiguous areas 

which straddle the dividing line between the working-class north 

and east and the middle-class south-west has there been, in the 

post-war period, any degree of marginality in the voting pattern. 

Indeed, since 1945 there have only ever been three or four wards 

in which the result might be considered rather less than 

predictable. Later it will be suggested that both the action 

groups and tenants' associations developed. as a response to what 

is effectively a labour dominated two-party system in which 

third parties and independent candidates have rarely made any 

impact. The electoral arena is the almost exclusive preserve 

of the two main parties. The recent history of local elections 

in the city shows, however, that local factors can cut across 

national swings and decisively affect results. For example, 

the only occasion in the post-1945 period when there has been 
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a change of control in Sheffield occurred at t1ie: 1968 local 

elections when a massive national anti-Labour swing was 

compounded by the re-drawing of the ward boundaries and 

possibly by the effect which an unpopular local council 

tenants' rent-rebate scheme had-on the turn-out and. two-party 

swing in a number of wards. In the early 1970s, -the Liberal 

Party also won a number-of, seats on the local council largely 

due, to a very intensive period of campaigning in one particular 

ward. This success'was contrary to the record of-all they"other 

minor parties and independent candidates who without exception 

have been squeezed=out by the dominant two-party, Labour/ 

Conservative system. 

. =The overthrow of'Labour rule in Sheffield in 1968'was the 

first.: time since 1932-33 that Labour had not controlled the 

city council and only the second time since they-took control 

iný_1926. Anranalysis of the election results at that period 

is, therefore, particularly, illuminating because the contrast- 

between the 'normal' pattern of"voting and those divergent years 

serves to highlight key, underlying trends. In 1968 when -- 

virtually the whole country-was controlled by the Conservatives, 

Sheffield would have-remaine& in Labour control had-'it not been 

for the. boundary revision and was the only one of the-major 

urban centres to immediately return to Labour rule in the 1969 

elections. Sheffield may be considered one of, if not the most, 

solidly Labour supporting cities in the country. Successful 

political opposition to this dominant hold is-confined almost 

exclusively to the Conservatives. The city council isýrun, 

therefore, as a two-party system which excludes all other parties. 

A, -key factor in the balance of power in the city in the 

1967-69--period was the boundary reform which-took place before 
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the 1967 election. The re-drafting of the ward. boundaries 

had become necessary because of the rapid progress of the 

clearance and re-building programme during the previous 

decade. The size of the electorate varied'from only'8,200 in 

the central Cathedral ward'to"over"25,000"in Norton. ` When the 

new units were introduced the composition and shape of'every 

ward in the city had changed, five-wards were completely 

dissolved and'seven new-'ones were created. These new units 

still varied in size from 8,775 to'17,222 in order to take into 

account' projected population movements in' the"continuing pro- 

gramme of urban renewal. (4.2) -'Partly because of'this continuing 

imbalance, but mainly due to the Conservative landslide victories 

in'the 1967 and 1968 local elections, the 'normal''political 

allegiance of these new wards was initially obscured. 

--From a local point of view the 1967 elections were'unusual 

because the whole Council was elected rather than the customary 

one member from-'each ward. (4.3) The election was billed in the 

local press as a 'little general election' and the interest 

caused by the boundary changes and the more intense campaign 

must'" certainly have contributed to the enormous increase Of 11% 

in the turnout compared'with 1966. As can'be seen from Table 

4.1 this was in line with, though greater than, the increase in 

turnouts for the County Boroughs as a whole - 11%-in Sheffield 

compared with 5% for the Boroughs. The effect of this big' 

increase in the poll (on the results) can only be appreciated 

in'conjunction"with the two-party swing - that is'to say, the 

change in the'share of the vote which Labour and' Conservative 

received. 

It is not possible to give an accurate account - of - the 

awing between 1966 and 1967 because due to the boundary changes 
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wards were not comparable; however, a selection of wards with 

roughly similar boundaries suggests that the overall swing in 

the city was about 13% to the Conservatives. This was a 5% 

higher swing than that determined by the average of towns 

with over 100,000 population as a whole, and can certainly be 

explained by the very high poll (by Sheffield standards) - 

in short, the increased turnout was largely a Conservative 

vote. A big national swing which coincides with a local 

increase in poll is certain to exaggerate the local swing, 

assuming that the town swing is roughly in line with the 

national movement. In fact, so strong was Labour's customary 

position on the City Council in Sheffield that even the 

exaggerated anti-Labour swing was not sufficient to topple 

their control, despite the fact that nationally it was Labour's 

worst year since 1931. "Never in the history of local politics 

have so many authorities changed hands in so short a time. "(4.4) 

At the 1968 elections, in line with the continuing national 

swing based on high turnouts, Labour did in fact lose control 

in the city. With a majority of ten on the Council (largely 

due to manipulating the Aldermanic elections) the ruling Labour 

group won only eight seats out of the possible twenty-seven, 

the remaining nineteen going to Conservatives. The swing figures 

for Sheffield indicated that there was an additional 3.8% 

advantage to the Conservatives compared with 1967; this figure 

was lower than the national swing of 7.0%. It seems that 

Sheffield anticipated the national trends in its 'little general 

election' year of 1967, as most of the pro-Conservative swing 

occurred at that time. The fall in the rate of increase of 

swing in Sheffield in 1968 suggests that the tide was beginning 

to turn back to Labour (see Table 4.2). 
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TABLE 4.1 Percentage of the Electorate Voting. A Comparison 
of Sheffield, Birmingham and the Average of Towns 
With Over 100,000 Population. 

50 

40 

po113O --. .. __ _'! _ - -- -- 

20 

10 

5 103 '64 '65 '66 '67 '68 '69 '70 171 872 
Year 

Xey: Sheffield- Birmingham----- County Boroughs e& e9 
Source: Registrar General Annual Report; 'Sheffield Year Books'; 

"Second City Politics" Newton K. (1976) 

, 
TABLE 4.2 The Swing of the Two-party Vote 1965-76. A 

Comparison of Sheffield, Birmingham and the Average 

of Towns With Over 100,000 Population. 
1 
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5 
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15 '66)'67)'68)169)'70)'71)'72): 73)? 74)175 
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Key: Sheffield ---- Birmingham --ý -- County Boroughs -a-e-cý 

Source; Figures supplied by, Michael Steed; from his analyses in 
'The Economist'; Sheffield 'Morning Telegraph'; 
'Sheffield Year Books'. 
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They nevertheless lost control of the Council - due to an 

overall swing in the two-year period of 17-18% against them, 

and also because the complete renewal of the Council in 1967 

meant that the Conservatives won over twice as many seats as 

they would have done had two-thirds of the Council not been 

up for re-election. If the boundaries had not been changed 

in'1967 Labour would not have lost control of the City Council 

in`1968. Had this been the case, Sheffield would have been the 

only one of the major cities still controlled by the Labour 

Party. At the 1969 elections the national tide turned 'towards 

Labour but so heavy had been the defeats of the previous two 

years that they still controlled only twelve boroughs'of over 

50,000'population for the 1969-70 period. The twelve included 

Sheffield-which was re-taken by Labour and was the only one of 

the major cities to be controlled by them. The other eleven 

boroughs' were Barnsley, Merthyr Tydfil, Rotherham, Swansea, 

Wigan, Scunthorpe, Stoke-on-Trent, Ellesmere Port, Gateshead, 

St. Helens and Birkenhead. A decade later in 1977 the country 

was again in a period of sharp anti-Labour swings'. Again, 

agäinst'a swing of nearly 6%*to the Conservatives, Sheffield 

remained securely in the hands of the Labour Party. The County 

Council elections in May 1977 left only two'Metropolitan Counties 

in Labour hands 
- South Yorkshire (securely) and Tyne and Wear 

(marginally). Although a number of County Council seats were 

lost`in'Sheffield most of Labour's losses in South Yorkshire 

weref in the three other Districts (Barnsley, Doncaster and` 

Rotherham) which make up the Metropolitan County. In short, 

in"the two periods of massive anti-Labour swings in recent 

history, 1967-69 and 1976-77, (comparable only to the early' 

1930s )'Sheffield has shown itself to be the most enduring 
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Labour stronghold of any of-the major centres. of population. (4.5) 

Local Factors in Election Results. 

Recently. it has been suggested that local factors have 

a 
, 
relatively insignificant impact on council, election results. 

"The conclusion must, be that. local factors have a: relatively 

insignificant impact on local election-results. In fact, the 

term 'local election'-is something-of-a misnomer, for, there is-- 

very little, that is local about them-and they tell us practically 

nothing about; the preferences, and. attitudes of citizens to purely 

local issues and events. "(4.6)j. While it is-certainly true that 

Sheffield. broadly swings, in. accord. with the average for, theý 

,..., _, 
towns, the, boundary changes in 1966, which--was 'a local 

factor, had a big crucial-bearing on the-. outcome of the"1967 

and 1968 elections. A second possible 'local component' in the 

power struggle in 1968, in, Sheffield was-an attempt by the Labour 
.1 11 , 

Group to impose-a very unpopular and divisive rent rebate scheme 

together with differential rent increases and. a 'lodger tax'. 

This scheme, introduced just before the elections, created a 

widespread. protest movement and the. rapid formation of-tenants' 

associations on every major estate in the city. Did the 

controversy on the council estates have an effect on the results 

inv$heffield? Of the six wards which changed hands at the 1968 

elections four were composed mainly of council houses. (4.7) 

In the six wards the anti-Labour swing averaged out at 7.3% 

compared to the figure for the city as a whole of 3.8%. Had 

the-wards moved in accordance with the average swing Labour 

would-have lost only one of the seats and would not have lost 

control'of"the Council. Of'the two wards with the highest swings 
(over 11%) one is composed almost entirely of council housing and 
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the other-has a high proportion of council dwellings. It seems 

likely, therefore, that the rent rebate issue"did have an effect 

on the outcome'of-the 1968 elections but without a"much more 

detailed analysis the conclusion' must be accepted with caution. 

The proposed rent increases, for example, were different for 

different-estates depending on age and type of houses; some of 

the tenants' associations were'extremely active, organizing rent 

strikes, public meetings and lobbies of local councillors, others 

were relatively inactive: the turnouts in the wards which changed. 

hands varied-from only=22.5% to nearly 40 * All these factors 

may have an effect"'on, -the result in a particular ward- and the 

relationship between them'is very complex. It is beyond the 

scope of this thesis to analyse them in any greater depth. It 

seems likely, however, that the rent rebate issue did affect the 

two=party swing due to Labour abstentions and a certain amount 

of-switching to Conservative as a protest vote. 

TABLE 4.3 Swing to the Conservatives in Selected Wards, 
Sheffield 1966-69. 

% Swing % Swing % Swing 
1967 1968 1969 

Attercliffe + 12.3 + 4.5 - 4.6 
Birley 0 + 11.6 - 9.2 
Broomhill + 8.1 - 3.5 - 6.5 
Burngreave + 10.8 + 4.5 - 12.1 

Darnall + 10.8 + ý6.3 - 9.9 
Hillsborough + 14.9 + 6.9. - 3.6 
Nethershire m Not contested by + 2.7 - 3.9 

Conservatives in 
1966 

Netherthorpe m0+6.7 - 10.4 
Owlerton x+7; 6 + 11.2 13.3 
Walkley,, + 5.3 -. 4.8 

r 
IE Wards which changed. hands at the 1968-election, 0Wards created by the boundary changes in 1967 and no comparison is possible. 
By convention += swing to Conservatives; -= swing to Labour. 
Source: Figures in Sheffield. 'Year Books'. 
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Had the national swing not been so dramatic the''issue might 

have been clearer; for Green suggests that: "The random nature 

of 'local factors means that their combined effect ''remains fairly 

constant in'absolute size: sö that when national change is small 

they will playa proportionately'larger part in`determining 

overall swing; but when national change is large their I propor- 

tionate influence is small. "'(4.8)* 

In the subsequent period up to'1976 the electoral barometer 

rose decisively in'Labour's favour, the new wards having settled 

into their pattern of alignments. This period of settling down 

can best be illustrated by a summary of what has-happened in 

two of the wholly new wards created in 1967, Gleadless and 

Intake. Both are within'range of the dividing line between 

east and west, but both have now established an undoubted pattern 

of-Labour control. Initially, however, they both went tö`the 

Conservatives, ' Gleadless by a majority of 1,600 on a record poll 

öf 50.5%. In 1970 both wards went to Labour, Gleadless by a 

majority of only 6 on another high poll. At all the subsequent 

elections Labour have held these wards with majorities ranging 

from 400 to 2,500. They are by no means the safest seats but 

a pattern of Labour control has now been established. Intake 

in 1972 produced a Labour majority of nearly 1,200 on a poll'of 

only 27.5%, a fall of S% from the previous year and 2.2% less 

than the Sheffield average. This was in a year when the"national 

swing was once again to"the benefit of the-Conservatives. The 

fall in'turnout-is symptomatic of the change to a relatively` 

safe Labour status as marginal seats tend to produce higher 

turnouts than safe seats due to more intense campaigning when 

the - possibility' of a change of control eaists. (4.9) 

Of the 30 seats which currently make up the Sheffield 
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Metropolitan District only two, Hillsborough and South Wortley, 

may be considered as really marginal seats requiring swings, 

measured from the-1976 base of only. 3-5% to change hands. 

This pattern of one or two marginal seats is typical of the 

post-war, era in Sheffield. Since the re-drafting of the ward 

boundaries in 1967, the areas previously of greatest marginality 

have, due-to the, new shapes and the population movements, 

become 'normally' safe Labour wards., The, swings required to 

change hands in Heeley, Sharrow, Intake and. Gleadless are in 

the region of 10-15%. As can be. seenfrom Table Two 1976 was a 

year when the. fluctuations of the previous period, have settled 

on, or near a point of equilibrium. Measured from that point 

a swing of_10% to the Conservatives would lose Labour only two 

seats. In 1975 a swing of nearly 11%, in fact, lost them three 

seats taking the state of the parties from Labour 69, Conserva- 

tive 18, Liberals 3 to Labour 66, Conservative 20, Liberals 4. 

Labour has for the foreseeable future an impregnable hold on 

: political power in the city. 

I In the period since 1945, with the exception of the elections 

1nfi1968 and 1969, the areas of competitive electoral contest in 

Sheffield have been few. Both major parties know with some 

yprecision the geographical extent of their support. In general, 

election results are predictable, and it is largely due to this 

factor that the turnouts at both national and local elections 

have consistently fallen below the national average. (see Table 

4.1) Paradoxically it is the strength of the two-party system, 

dominated on the one hand by the twin machines of the labour 

Party with the Trades Council, and on the other hand by the 

Conservative Party which has led to the lack of response to the 

ballot box. This is not, however, a simple relationship and 
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there are a number of exceptions. First, the more dutiful 

response of the Conservative vote in the middle-class suburbs 

has been mentioned and is a well-documented fact of political 

behaviour. (4.10) In Sheffield, for example, the turnouts in 

the middle-class wards have consistently been from 5-15% higher 

than the average for the city as a whole. The three wards 

illustrated in Table 4.4 are all very 'safe' Conservative seats 

but do not suffer from the same poor response at the poll as 

safe Labour seats in the East End of the city. Even in periods 

of anti-Conservative swing, 1970-72 on the Table, these wards 

still produce turnouts which are substantially higher than the 

other areas. 

TABLE 4.4 Percentage Poll in Middle-Class Wards Compared to 
Sheffield Avera ge. 

1967 1968 1969 1970 1971 1972 

Beauchief 49.7 53.1 50.6 44.6 39.5 37.3 
Dore 43.4 48.7 47.7 45.1 41.6 36.8 
Ecclesall 42.8 42.7 35.5 35.0 32.7 30.9 

Average of Three 45.3 

City Average 33.4 

48.2 

33.9 

44.6 

32.8 

41.5 38.0 35.0 

35.1 33.4 29.0 

Difference 11.9 14.3 11.8 6.5 4.6 6.0 

Source: Statistics in Sheffield 'Year Books'. 

Second, as outlined above, marginal seats invariably produce 

higher than average polls. Since the 1970 municipal elections, 

a third, and local exception in Sheffield's record of poor 

turnouts has been the successful intervention of Liberal 

candidates in the Burngreave ward - in the heart of the 'apathetic' 

East End. This success is mainly due to the work of one individual, 
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Francis Butler, who has stimulated turnouts not only higher 

than the average in Sheffield but, exceptionally, higher even 

than-the national--average. 

As "far as the general -pattern of low turnout in the city-, 

is concerned, -a number of factors-need to be considered. It 

is popularly supposed, for example, that low polls are due to. 

! apathy'. But people who do-not-vote may-in fact be expressing 

a number of-responses. On the one hand-they may be expressing 

a certain level of satisfaction with the provision of services 

and, while maintaining party allegiance, may acknowledge the 

predictable outcome-"I'm Labour, but there's no point in 

voting round here. "-Or-again-it may be- a positive decision 

not to vote as, for example, -in 1967 when some-of the Labour 

vote registered its, protest against-the rent rebate scheme simply 

by-'not turning out - the effect of which was-to produce a-- 

Conservative majority and'a change in the-scheme. This instru- 

mental attitude«towards political and social organizations is a 

common feature of working-class life. The success of Francis 

Butler in Burngreave may itself be seen in these terms. By his 

consistent advocacy of individual and community problems in the 

ward he has-been-able. to exploit a weak and-complacent Labour 

Party organization; -but only-by, extremely hard work and 

persistent activity. Finally, apathy towards the ballot box 

is a: response of-those who'are genuinely alienated from the 

political system through-lack-of knowledge, by-social conditions, 

or, -who positively oppose-the present political order. 

--Summarily, the polarisation of the vote between bedrock 

labour support from the East End and council estates, and the 

hard core of Conservative support in the south-western suburbs 

was merely disguised by the boundary changes in 1966 - occurring 
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at a time of unprecedented anti-Labour swings. Even with the. 

enormous national swing Labour would not have lost control of 

the city without the local factors. The rent rebate- controversy 

possibly tipped the balance in 1968, bringing the Conservatives 

to power. The 'local component' may at certain periods be the 

decisive factor in the outcome of election results - measured, 

of course, against the general national awing. In addition, 

the performance of the electorate in particular wards, the way 

they vote and the size of the poll, is subject to fluctuation 

from the average due to-such factors ' as ' the' marginality of the 

ward, the social class composition of the electorate, the 

challenge of an intensive local campaign in a complacent, formerly 

secure, one-party ward (see next section of chapter), 'apathy' in 

safe seats, and so on. The political mood and'character of 

individual wards must be viewed locally and city-wide patterns 

of political behaviour need to take into account the variety of 

local issues, events and circumstances which at certain times 

may play a decisive role in the control of. power. 

The Record of the Minorities. 

It seems from this background to the recent political life 

of Sheffield, that, with the sole exception of Francis Butler and 

the Liberal platform in Burngreave, the expression of discontent 

or protest through the ballot box is severely constrained. The 

Labour-Conservative monolith has been and remains virtually 

impregnable'to'any assault byýother parties or independent 

candidates. 
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TABLE 4.5 Percentage of Electorate Voting for Each Party 
(1967-1972) 

1967 

Labour 
Conservative 
Liberal 
Communist 
Others 
(Either National 
Front or 
Independent) 

38.4 
57.2 
1.6 
1.7 
1.0 

1968 

35.8 
58.1 

2.0 
2.2 
1.9 

1969 

43.6 
51.7 
1.6 
1.6 
1.4 

1970 

53.4 
43.8 

2.1 
0.6 
0.1 

1971 

61.8 
32.7 

4.1 
0.8 
0.5 

1972 

57.5 
36.6 
3.8 
0.9 
1.1 

Source: Figures in Sheffield 'Year Books'. 

The so-called 'Liberal revival' which occurred after the 

1970 General Election has made no lasting impression on this 

solid two-party framework, despite the pole of attraction 

provided by Butler's successes in Burngreave. Generally the 

Liberal Party has attracted a lower proportion of the vote 

than has been the case over England and Wales as a whole. At 

the parliamentary elections in February 1974 it fielded five 

candidates in the Sheffield constituencies - winning 44,027 

votes; while in the October election it had representation in 

all six of the Sheffield seats, but even with an extra candidate 

its share of the poll fell. 

Feb. 1974 

Sheffield 15.3 (44,027) 

England & Wales 18.6 

Oct. 1974 

14.9 (38,433)'' 
17.8 

When Butler won the Burngreave ward by'a slender majority 
(162) from Labour in 1970, he became the first' independent 

Liberal councillor in`the city for'over'40 years. (4.11) At his 

re-election in 1972 Butler won by a majority of over 2,000. 

,l 
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His vote of 3,850 was, up to'thät time, tli '-highest'vote for' 

any Liberal councillor elected in Great Britäin`since the War. 

In the elections to the new--County and District'rcouncils'°- 

he toped the poll in-the Bürngreäve/Firth Parkrarea of the 

County, while three liberals won the Burngreave ward by a 

majority of 1,152 from Labour. ` 'These remarkable achievements 

are largely due to Butle. r's success in breaking the middle-class 

image of the Liberals by his persistent'work'in the"twilight' 

area which he represents. R He was born in`'the area'and;, 1unlike 

the majority of"councillors in'the main parties, " continues to 

live there. (4'. 12) "What has brought him ' support' is, his unashamed 

concentration on what he"feels is the neglect his ward has,, - 

suffered and his persistence in knocking on doors 'looking for 

trouble'. "(4.13) But the striking feature of this intervention, 

as`mentioned earlier, has been to stimulate-in a`previously 

'äpathetic' ward turnouts which-are higher than"the national'- 

average and exceptional"in a previously"'safe' Labour seat in 

the east end of the city. ' 

Other candidates from a ''riety of parties and- organizations 

haveýnot been able to imitate Butler's success and struggle to 

win only small proportions of the poll. ` The'Communist Party, ' 

for-example, with an"individual membership in-the city similar 

to the individual membership of the labour Party itself, of' 

under 1,000, ' has never been electorally' successful, - despite-' , '-ý 

holding leading positions in the trade-union movement. Normally 

they'struggle to win even a half of one per, cent`of the poll. 

In the May 1976 election the' Ratepayers' Associations made 

some startling gains in Soüth Yorkshire. -For example, in 

Barnsley; '-in-only their second year of serious ' organized inter- 

ventiön, they won over 27% of the poll-and added ' five' more seats 
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to the six gained from Labour in 1975. They have thus become 

by far the biggest opposition party to Labour in the Barnsley 

District. In Sheffield, however, where the Ratepayers fielded 

13 candidates, they could muster only 7,531 votes which was 

only 5% of the poll, and nowhere did they even approach winning 

a seat. A comment by the Secretary of the Sheffield District 

Labour Party on the day following the results suggests why this 

should be the case; "There seems to have been a kind of polar- 

isation going on in the seats where the two main parties have 

traditionally held power. "(4.14) It seems in, Sheffield third 

parties and independents rather than gaining from the present 

political and economic uncertainties are squeezed out as the 

electorate polarise around their traditional parties. The 

discrepancy, for example, between Sheffield and Barnsley, so 

far, as the Ratepayers are concerned may be seen not only as 

the result of the higher increases in rates in the latter town 

but also as a reflection of the historical weakness of the 

Conservative opposition in Barnsley compared with the. 

concentrated stronghold of Conservative support in the western 

suburbs of Sheffield. (4.15) 

At the elections in 1968 some of the_, newly-formed tenants' 

associations themselves nominated three candidates but even with 
5, 

a membership, of thousands in those three wards alone and despite 

the anti-Labour mood in the, city their most successful, candidate 

won only 631 votes, 17.2% of the poll in that. ward. This, 

graphically illustrates the paradox of=the grip which the two- 

party system has on politics in Sheffield, and the difficulties 

of breaking the pattern faced by groups who stand outside it., 

A campaign of a rather different nature, and a second 

example of special interest to this thesis, concerns the 
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intervention in the 1968 elections of Geoffrey Green - at that 

time'a research student in the Politics Department of the 

University - who stood as an Independent in the Walkley Ward. 

Walkley was at the time the subject of a Corporation redevelop- 

ment plan entailing the demolition of the whole area over a 

period of several decades. Green lived on the edge of the 

clearance zone and with a few helpers circulated the area with 

leaflets. This produced over seventy letters of support for 

organized action against wholesale clearance of the area and 

it-was on this basis that the Walkley Action Group was formed, 

initially acting as the mainstay of Green's election campaign. 

Standing on the slogan, "For more consultation between people 

and planners, " he won a respectable 773 votes, which, despite 

being the biggest vote for a minority party (except the Liberals 

in"Burngreave) or independent candidate since the war, was still 

only 17.3% of the poll. In a very close-run fight Labour won 

the seat back from the Conservatives by a majority of only 18. 

After the election the Walkley Action Group was formally con- 

stituted and at the inaugural meeting Councillors from both 

major parties attended as well as the Chairman of the Housing 

Committee and the City Architect. (4.16) This was the first 

of the succession of 'action groups' to emerge into the political 

life of Sheffield in the late 1960s and early 1970s. 

Since the 1967 and 1968 elections none of the tenants' 

associations and action groups have put up candidates at the 

elections. To make an effective intervention is an enormous 

task and for groups with limited resources and a relatively 

narrow range of interests it is not a viable tactic despite the 

propaganda value of these early campaigns. The Liberal inter- 

vention shows that it is possible at a ward level to break the 
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two-party system but it requires an intensive commitment by 

strong and popular personalities over a long period of time. 

For groups who campaign around certain limited issues there is 

little to be won in the party political competition. Confronted 

by a ready-made system of decision-making and administration 

under impregnable party control the range of strategies for 

expressing grievances and influencing the policy-making machinery 

is restricted. In a general sense, then, the tenants' associa- 

tions and action groups must be seen to express a degree of 

alienation from the formal structure of local government. The 

question is whether this estrangement represents a feeling for 

a qualitatively different approach to local government, or 

whether it is a more limited expression of a demand for better 

channels of information exchange and more involvement in local 

decision-making within the established order. This is the theme 

of the following chapter. 

f 
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CHAPTER FIVE. "GRASSROOTS VERSUS THE SYSTEM? " 

In the previous chapter politics in Sheffield was seen 

to be polarised. between two uncompromising patterns of party 

allegiance. Third party and independent candidates were shown, 

with only one exception, to have been unsuccessful in winning 

seats on the City Council in the whole of the post-1945 period. 

Success, of course, is not always to be judged by winning a 

seat - elections offer a platform for promoting or publicising 

a minority interest or issue. But in Sheffield. there can be 

no doubt that outside the two-party system the expression of 

discontent or opposition to the policies of the Council or the 

city administration is severely constrained. 

Is it correct, therefore, to view the tenants' associations 

and action groups as a symptom of the alienation of the citizenry 

from-the now traditional pattern of party politics in the city? 

Their very existence suggests that the established channels of 

political influence, particularly the local parties, were not 

able to encompass certain types of demands which some sections 

of. the electorate were raising. But none of the groups reject 

per se the local government system. Rather they have to build 

a, negotiating position for themselves using a variety of 

strategies and tactics. Only in a general sense may we speak, 

therefore, of the groups being alienated from the traditional 

political system and such a level of generality tells us little 

about the actual nature of the relationships between the groups 

and the decision-making machinery, or between the groups and 

their-own communities. An analysis of these relationships is, 

however, likely to provide an appropriate basis for character- 

ising grassroots politics. 
In this chapter the degree of integration into or 
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estrangement of the groups from the formal political system 

is to be examined. To what extent do they themselves rely on 

or utilize the existing structures? What are their favoured 

contact points and channels of communication? To answer these 

questions three main areas of investigation have been selected. 

First, the extent to which the local councillors and officers 

associate with or, indeed, are members of the groups. Second, 

the strategies and tactics of the groups in raising and carrying 

through an issue; and third, their own assessment of the degree 

of success or lack of success in achieving their objectives. 

The information in this chapter and in many subsequent chapters 

is drawn from in-depth interviews of nearly all the Chairpersons 

and Secretaries of the action groups and tenants' associations 

in Sheffield. (5.1) 

Councillors and Officers as Members of the Groups. 

What is the nature'of the relationship between the groups 

and their most immediate link to the political system, the local 

councillors? In formal membership terms 29% of the tenants' 

associations and 36% of the action groups have at least one of 

the councillors for their area as a member. This is, however, an 

overstatement of the real extent of their relationship. With the 

tenants' associations, for example, councillors are debarred from 

holding any official positions because of a non-party political 

clause in nearly all their constitutions. Certainly the councillors' 

residential qualifications would not justify normal membership. 

In fact, only one association was able to say that a councillor 

for their area, who was also a member of the association, 

actually lived on the estate. It would appear to be politically 

expedient for the councillors to maintain a certain level of 
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contact given the history of events in 1967-68 when the 

Conservatives came to power in the city, due partly to. the 

abstention of Labour voters on the estates over the-rent 

rebate scheme. These results indicate, even today, an area 

of sensitivity between the tenants' associations and the- 

councillors. How well or how badly the relationship works 

depends in general"on the attitude of the councillors-to the 

association. This. -is a theme to be developed during-the chapter. 

The spectrum of membership and non-membership of, councillors 

among the action groups is, very much broader than. -with the--- 

tenants' associations. This can be illustrated-, by the comments 

of a number of interviewees. Two groups, for example"in areas 

which are traditionally Conservative strongholds, had a very 

contrasting relationship with their political members., In"one 

group all three.. councillors belong to the organization: "They.; 

work for us in their own individual capacity as members of the 

group. One of the-councillors is on our planning sub-committee 

and she has learned a lot from us. " In the other area none of 

the councillors belong to the group: "All three are Tories and 

one of-them said his support would be the kiss of death to the 

group. We have ignored them after this. " In. the Labour dominated 

sector-of the city the range of response was equally wide. In 

one,. -case it was reported that the councillor-had-been largely 

instrumental in setting the group , up andYhad-subsequently., been 

the. Chairperson. It should be said that this-group consisted 

of; a small cell of self-appointe& professional people playing 

a,! caretaker' role towards a community much expanded by<an. - 

influx of population into an overspill development. -, At the. 

other extreme of attitude the Chairman of-a group on-. the fringe- 

of;, an. extensive clearance and improvement-area commented about 
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councillors as, members: "No chance, "the"councillors are 

antagonistic and would have been an embarrassment in strategy- 

making. " Another group inside"a clearance and improvement area 

said that-it was not-their policy to'have councillors in the 

organization as they wished to remain a non-party political 

group. .. -.. 

Several groups said that councillors-had at one time been 

members of their organization-but'had either lost interest or 

resigned. -''One councillor, - for' example, had become the Chair- 

person on the first Steering; FCommittee of a lively action group 

in a redevelopment area; some months later she resigned. A 

local community worker (a leading participant'in'the group) 

suggested that the role of a councillor, -'particularly in a 

leading position, was indeed an embarrassment:,, "This was an 

error of judgement, for it led inevitably to'a situation where 

the policies of the group-were at variance with'a'Council 

decision, and the councillor was put in the position of riding 

two-horses going in opposite' directions. "(5.2) F 

At, the same period (1970) - on the other'side'of the city - 

the Labour Party was in the process oftlosing a seat'in the 

heart of the East End-to'the Liberal candidate'Francis`Butler 

whose campaign during the by-election was largely mounted on 

a critique of the redevelopment proposals"for the area. ' Butler 

held a leading position in the action group. which was being set 

up at about the same time as his'election success and he has 

been closely involved with 'it subsequently. ' At the time of 

interview-for this Survey, early'1975, he was-vice-chairman"`of 

the group. In short, among all'the organizations, particularly 

the'action groups, -there is-'a diversity-of activity'and involve- 

ment by the councillors. 'The views'of-the"groups about the 
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councillors also vary considerably and are to be discussed in 

the chapter. 

These general observations about councillor membership 

are similar in so far as it is possible to make a valid 

comparison with the work of Fujishen in his study of organiza- 

tions involved in planning issues in Birmingham. (5.3) In his 

sample, Fujishen found that 52% of the groups had councillors 

as'members but this figure included a number of organizations 

who-were receiving financial aid from the Council and so were 

statutorily obliged to have a councillor on their committee. 

Fujishen also found that 23% of his organizations had an 

M. P. in membership. As far as the Sheffield groups are concerned, 

however, there was virtually no contact with the M. P. s on any 

matters. In fact, in the whole Survey M. P. s were mentioned 

only twice in unprompted questions. The general view is that 

M. P. 's are rather remote from the day-to-day concerns of the 

grassroots organizations. In practice this situation is a 

reflection of the fact that at the local level a negotiation 

only,, very rarely 'breaks down' to such an extent that the groups 

have_to turn the issue into a 'political' controversy which might 

at; a, certain stage involve the M. P. This theme is to be examined 

in more detail later in this chapter. 

*t.. ° There is also very little evidence that local government 

officers belong to the Sheffield grassroots organizations. 

At; ýthe-time of<the interview, none of the leading positions in 

any, of the groups was occupied by an officer; in the case of 

the tenants' associations this is hardly surprising, assuming 

that their salaries are likely to preclude them from living 

on a council estate. So far as the action groups are concerned, 

residential qualifications also seem likely to exclude most 
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middle-tier and upper-tier officers from membership, with the 

exception of two or three groups on the west side of the city. 

But even in those groups ' there' was no evidence of the "series 

of elaborate networks of-quasi-official-and semi-official 

communications linking community organizations and local' 

government departments" which Newton detected in his mammoth 

study of political organizations in Birmingham. (5.4) As Newton 

points out, however, many of the scores"-"of organizations 'in his 

study are so well established and respected by the Corporation 

that: officers-can not only belong to them but also deal with 

some of the problems without fear of political repercussions. 

Fujishen, in his research, could find no evidence to suggest 

that the groups would ask officers and local government employees 

to use their positions to`benefit the organizations'. He also 

found-that a very much lower proportion of community organiza- 

tions (23%) had officers as members compared with professional 

associations (100%) or interest groups (66%). As far as the 

Sheffield groups are concerned it would certainly be very 

undiplomatic for an officer to associate too closely on an 

individual basis with groups whose activities in many cases 

involve conflict with-his employer. They have the same problem 

as: the-one or two councillors mentioned earlier in the section, 

that of not wanting to ride horses going in opposite directions. 

The two factors, therefore, which account for the apparently 

low level of participation from both councillors and officers 

are, first, the 'political' nature of the issues and second, 

their lack of residential qualifications for membership of 

community-based organizations. 

f 
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Methods of"Communication with the System. 

The-way in which a group promotes its cause and campaigns 

is, perhaps, the key to understanding the relationship between 

the voluntary movement and the local government system. Getting 

things done is after all the main, although by no means the 

only, raison d'etre of the groups. The survey was designed to 

find out how the groups raised an issue; which channels of 

communication and contact points were used; and then to assess 

their perception of what they had achieved and whether or not 

their activity was considered to have been successful. The 

first set of questions concerned an important issue in which the 

organization had been involved in the twelve months before the 

survey. These are listed below. Some were raised for discussion 

by more than one group representative and this is indicated by 

the number adjacent to each topic: 

Issues Raised for Discussion by Interviewee. 

Action Groups. 
Recreational Facilities in Area (1) 

Litter (1) 

District Plan Proposals (4) 
Public Enquiry into Road Proposal (1) 

General Improvement Area (1) 
University Expansion (1) 

Slum Clearance Proposals (3) 
Traffic (2) 
Hospital Expansion (1) 
Children's Playground (1) 

Tree Planting (1) 

Conversion of Wash-house to 
Community Centre (1) 

Compulsory Purchase Orders (i) 
Road Widening (1) 

Conversion of Houses for 
Student Use (1) 

Tenants' Associations. 
Zack of Shops (1) 

Rents (4) 
Problems with Heating 
Bills (1) 

litter (1) 

Opposition to Public 
House Site (1) 
Electric Re-wiring (1) 

Traffic (1) 

Pavements (1) 

Central Heating Problems(l) 
Vandalism (2) 

Fire Prevention (1) 

Bus-Stops/Shelters (1) 
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I° The interviewees, wererasked, "How did, 'you`first of-all 

raise the issue? "` The replies to this question are summarized 

in Table 5: 1 below. -: 7. ,--`I'rI 

TABLE 5.1 
; 
"How did you first of all- raise�the issue? " 

Method Tenants' Association Action Group 

n 32 3ý ýg 28 
1st 2nd. ist 2nd 

Choice 'Choice Choice Choice 
5' 

.%,., 
%. 

.% 
Letter to 21.9 6.3 3.6 3.6 

" councillor 

Visit to b .3 
- - - 

councillor 

Phone councillor.., - 6.3 3.6 - 

Letter to 43.9 t 2.5 28.6 3.6 
Department .' 

Public Meeting 21.4 - 39.3 3.6 

Press - - - °3.6 
Not raised by - - 17.9 
group 

Other 6.1 -'' 7.1 7.1 

Only one choice 78.6 

TOTAL- 100.0 100.0 100.0 100.0 

Source: Author's survey. 

`-"'Some of the groups raised their particular issue in more 

than'one way and these are shown in the second columns, however, 

the vast majority of the organizations had only one preferred 

strategy. The responses have been' classified according to the 

method used. The fact that nobody telephoned or visited-a Depart- 

ment suggests scepticism about direct communication with minor 

officialsf an impression confirmed by the probes. With the 

tenänts' associations there appear to be three routes for 
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initially raising issues: writing to the Department, writing 

to a local councillor or having a public meeting. Easily-the 

most favoured procedure was to contact the Department (41.2%) 

but this proportion falls far short of the results produced 

by either Fujishen or Newton in their Birmingham studies. 

Fujishen reports that, "Corporation officials were approached 

first by about 70% of the organization representatives. " 

Newton quotes a figure of 69% of organizations whose, first 

approach was to a Corporation department. The discrepancy 

between these figures and the action groups in Sheffield is 

even greater - only 28.6% using a direct contact with a depart- 

ment and only a handful of groups deciding, in the first instance, 

toýapproach their councillor. 

-_ Taken together the approach of the tenants' associations 

to-. the local government system, either through the administrative 

or political wing, amounts to a figure of 70.6%. But a similar 

total for both Newton's and Fujishen's work gives a result of 

90: O%. The total for the action groups is only 35.8%. 

;.. From Table 5.1 these differences can be seen to result from 

the_: use of public meetings as a way of raising an issue. With 

the action groups it is the single most favoured method (39.3%) 

and nearly a quarter of the tenants' associations also used - 

public: meetings as their initial step. The use of-. public 

meetings by tenants' associations has, since the controversy of 

1967-68, been the usual-. method of campaigning around the rents 

issue and it was this issue-which all but one of the associations 

who used a public meeting chose to discuss. Rents are a political 

issue and the more usual letters-to the Departments or to the 

councillors is not a tactic which has much meaning. The 

objective has been to build-a movement of tenants whose combined 
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strength can then bring pressure to bear on the authorities. 

In short, it was the 'issue' which determined what type of 

strategy to adopt, given the power structure and the history 

of politics in the city. This same theme also applies to the 

popularity of the public meeting so far as the action groups 

are concerned. In a similar way a 'show of strength' as the 

initial tactic was regarded as an essential to the establishment 

of a group's reputation. For an organization standing outside 

the traditional political system to achieve a negotiating 

position, let alone succeed in their objective, requires certain 

credentials, the most important of which is to be seen to be 

'representative' of the community from which they come. Several 

interviewees also implied that there was virtue in demonstrating 

the viability of 'public participation'. In the Labour-dominated 

areas, in particular, meetings were used more overtly as a 

political weapon to minimize the effect of, if not to exclude 

altogether, the councillors. This was due either to the group 

being anxious for detailed-negotiations with the officers - in 

all cases the planning officers - or to an underlying feeling 

of-discontent with councillors who were not really in touch with 

the issues - for example, the declaration of a General Improve- 

ment Area, a Housing Action Area, the details on a District Plan. 

One group commented: "After the meeting we went straight to the 

Department and ignored the councillors. " Another group, having 

adopted the same strategy, commented: "A lot of detailed comment 

on the Plan (a District Plan) was accepted and incorporated by 

the', officers, even the boundary of the plan was changed on our 

suggestion. " In a Conservative-controlled area one of the groups 

having no contact with the councillors organised an extensive 

propaganda campaign. They had the advantage'of being able to 
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meet the Labour group and of making representations to the 

Environmental Sub-Committee, as well as of writing to the 

Planning Department. They also corresponded with the Social 

Services Minister and met the Trent and Area Hospital 

Authorities. Operating a campaign at this level would, of 

course, be very difficult without legitimacy as to the 

representativeness of the group. Public meetings are, therefore, 

a necessary part of the campaign even though most of the work 

and negotiations are handled by a small committee. Where less 

contentious issues or problems are concerned, it is entirely 

possible for a small committee to deal direct with a Department. 

Table 5.1 shows a figure of 17.9% in a category, "Not 

raised by group". In these cases it was the (Planning) Depart- 

ment itself which raised the issue. Here is a description by 

a group representative concerning their campaign to get a disused 

wash-house turned into a community centre: "The idea was actually 

raised by the Planning Department and the officers in the District 

Plan. It wasn't us who raised the issue. The issue crystallized 

a few interested individuals into a group. The government in 

fact turned down the proposal - this dragged on for six to eight 

months during which time we developed the organization in 

relation to other issues in'the area. " A number of other issues 

were raised by the Planning Department, inviting public comment 

on such things as Compulsory Purchase Orders, G. I. A. Declarations 

and District Plan proposals. This was done either through the 

press or by a planning officer addressing a group meeting. This 

policy of inviting public participation was particularly common 

in the early 1970's -a period when some of the ideas embodied 

in the Skeffington Report (5.5) were beginning to be taken up 

by some local authorities. It was also the period when a number 
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of groups had achieved considerable success in their campaigns. 

The Walkley Action Group-, 'for example, had by 'that time saved' 

their area from the bulldozer and forced the declaration of''a` 

policy of redevelopment' and improvement instead. - But for 

whatever reason, approzimately'20% of the issues which the 

action groups discussed in the interviews were the result of an 

invitation from the Planning Department itself. 'Finally', a 

all number of the action groups were able to raise their 

problem' directly at Committee ' Or` Sub-Committee level through a 

councillor/member of the organization. These appear in the 

'Other' category. 
... ,ý.. .. " f" ,,. 1 

The Second Stage. 

An indication has already been given of-the-sequence of 

activity that some of the organizations. followed after the 

issue, was first, raised. Table 5.2 summarises for , all the 

organizations-the answers to the, question, "What did. you then: 

decide to-do? " 

TABLE 5.2 "What did you then decide to do? " 

Action Group Tenants'Asso 1ation 

n= ý8 3ý 

Nothing 7.1 6.3' 

Public Meetings 28.6 6.3 
Contact Cllr. 7.1 12.: 5 
Contact Dept. 25.0 31.3 
Contact. M. P. 
Survey 17.9 
Petition 3.6 31.3 
Other 10.7 ýý" 

Source : Author's Survey 
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The responses included in-. the table are the main avenues used 

by each group.. Often they would be using a variety of methods 

simultaneously; for example, organizing a meeting with. depart- 

mental officials while working on a survey-of. the. area. The 

activity concealed in,. the. 'Other' category consisted for. the-- 

action groups of a planning department exhibition,, a self-help 

scheme to convert a wash-house into a community centre, a' 

councillor/member intervening on , the group's-pehalf at-committee 

level; and for the tenants' associations; taking, 'part in, a- 

demonstration-in London, meeting-Yorkshire>Electricity Board 

officials and meeting local-police. . "' 

These-figures also differ markedly from-those produced by 

Newton and Fujishen in their studies. In the first place the 

number of groups deciding to do nothing after their first move 

.. usually because of reaching a satisfactory solution - was 

significantly lower in Sheffield. Newton calculated that of 

the,: 100 issues at stake in his sample, 45 were pursued only as 

far, as the first contact (45%). In Fujishen's sample about 30% 

dropped. out after the first round. Among Sheffield groups an 

average ; of only &5%, did not pursue an issue further. In ° addition, 

according to. both Newton and Fujishen and to Davies (5.6), 'a 

protracted issue is more likely to become politicized, leaving 

the sphere of the local government officers and going into the 

hands of the politicians, both local and national, and to the 

press and other groups. The assumption is that the vast majority 

of issues do not become 'political' and are resolved-bureaucrat- 

ically. Certainly most of the issues handled by the 'Sheffield 

groups are not made into political issues -in the'sense that, 

say, -the council house rent increases, or the comprehensive 

school issue, have been - but neither do most of them progress 

through a neat departmental procedure. This is clearly reflected 
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by-the statistics in Table 5.2 in which a high proportion of 

both sets of: organizations are shownt. not to be. using: the "- 

formal channels in their-follow-up stage. - Some groups, as 

described earlier, mounted a campaign of propaganda-and-a 

negotiation using a multiplicity of channels of communication 

and influence. -.. With-nearly all the groups, however, there was 

at this second--stage an emphasis on 'self-help', the objective 

mainly being-to mount and-sustain pressure on"the Departments. 

.: 
Overt a quarter of the:. tenants' -associations, for example, 

as part of their second stage tactics organized petitions, a 

well-tried and traditional method of bringing pressure to bear. 

Sometimes'-the. organization of - a' petition- would go-hand-in hand, 

with the setting up of ,a public meeting; --often a leading member 

of the Housing Department'-would be invited--to speak. - The Chief 

Housing Officer, -in particular (new to the post at the time of 

the interviews) was-often asked to speak and-when he did so 

seemed to have smoothed the waters very successfully. It-was 

characteristic of the tenants' associations to direct their 

departmental enquiries to the Housing Department rather than 

the . Planning' Department;. again the nature. of issue determining 

the direction of the strategy. Direct problem-solving meetings 

were. held with a number of departments and agencies, including 

the police, the Yorkshire Electricity Board and a number of 

Corporation Departments. Mention of the-rent-dispute was always 

avoided by-the representatives of the'Housing, Department. 

The self-help work of the 

and creative than the tenants' 

action groups is more diverse 

associations. For example, 

nearly a third of the action groups included a survey as part 

of their follow-up strategy. A number of these were very 

sophisticated and comprehensive pieces of social survey research 

and several were done in conjunction with the Planning 
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Department. (They will be described more fully�in a later 

section on Communication). The group-trying to get-a wash- 

house converted to-a community centre worked-out their own 

scheme for redesigning the-building, started a fund-raising 

campaign and made-an Urban Aid: application. Another-group 

organized a tree-planting campaign in the area. Several 

groups were working on issues which were involved in an overall 

community development strategy, in several cases helped or 

organized by professional workers. -. 

Success or Failure? 

The respondants were questioned at the end of this-section 

of-ýthe survey on whether they thought theyhad-been-s-uccessful 

or, unsuccessful in achieving their objectives over the issue. 

The responses-are summarised in Table 5.3. 

TABLE 5.3 "How successful do you consider the outcome to be? " 

Tenants' Assocs. Action Groups 
n°N. IS 

Very-Successful- 59 "4 ,; 11.3 -21.4 57.1 
Successful 21. q 35.7 
Neither Successful 39.3 nor=Unsuccessful - 
Unsuccessful 3.6 3.6 
Very Unsuccessful 

100.0 100.0 

Source: Author's survey. 

There is clearly a very high degree of satisfaction among 

the organizations with the results of their campaigns. The 

nature of the issues in which the groups were involved largely 

seemed to determine the response. Issues such as litter on an 
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estate, a traffic problem, lack of bus shelters and so on 

are amenable to solution in a way which vandalism or high 

rents are not. The large section of action groups (39.3%) 

which opted for the non-commital, middle category mainly said 

that because the issue was long-term they were not prepared 

yet to suggest success or failure. 

Conclusion. 

It was suggested. in the opening paragraphs of this chapter 

that we would be exploring the degree of integration of the 

groups into the local decision-making system. The results of 

this investigation it was felt would indicate the extent and 

nature of the alienation of the groups from the traditional 

local government system. The findings may be summarised in a 

series of short statements. First, there is a low level of 

membership of the groups by officers of the council or from 

councillors. This is due to them not generally being resident 

in-areas which the organizations cover and, especially for 

councillors, the political problems which might arise from 

membership of an organization which opposed or was critical of 

council policy. Second, the tenants' associations in the 

initial stages of a campaign relied heavily on established 

departmental channels or their contact with the local councillors. 

A4third of the action groups used those points of contact and 20% 

were themselves approached in the first place by a Council 

Department. Councillors were seldom approached by the action 

groups; their most favoured individual strategy was to call a 

public meeting because it was important to establish 'represent- 

ative' credentials. Third, few of the groups achieved satis- 

faction after first-stage contact. Fourth, in the follow-up 
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stage both sets of group moved towards a 'self-help' strategy, 

the tenants' associations commonly calling a public meeting or 

raising a petition. The action groups continued to use public 

meetings and in preparing their bargaining positions often 

undertook social surveys.., Some groups quickly began to take 

direct action in the form of environmental improvements - tree 

planting, planning a; community centre, providing playground 

facilities. Most of the action groups advanced simultaneously 

on a number of 'fronts'. Fifth, degrees of satisfaction with 

the outcome of their campaigns were high. The less enthusiastic 

response of the action groups reflects their involvement in 

longer-term issues about which judgements tended. to be reserved. 

The overriding impression is that the groups are to a 

surprising degree integrated into the general milieu of local 

government politics. It is a pragmatic response born of the 

realities of the sources of power and finance. Much of their 

effort is, therefore, directed towards establishing a strong 

negotiating position with the Departments. If they are 

'alienated' from the traditional party political channels it is 

because over a range of issues the local political system has 

shown itself to be insensitive to certain needs and demands 

within the communities. In short, there is not a breaking-off 

of contact but on the contrary, the groups strive to build new 

lines of communication to bridge gaps in the existing structure. 
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CHAPTER SIX -- WHAT THE GRASSROOTS DO. 

In the previous chapter the relationship of the grassroots 

to the traditional party political system was introduced. The 

next sequence of chapters seeks to examine the internal 

characteristics of the groups themselves. There is, in fact, 

very little data on the political organization of voluntary 

associations despite the plethora of community studies and 

studies of pressure group activity which have appeared in the 

last two decades. In his recent discovery and analysis of some 

four thousand voluntary associations in Birmingham, Newton 

suggests why this imbalance in the literature should be of 

serious concern. The sheer quantity of groups is startling and 

"... the discovery of a large quantity of group activity does not 

necessarily mean the presence of a thriving pluralist democracy, 

rather we must ask questions about the active groups and the 

interests they seek to protect. " (6.1) 

A reassessment of politics outside the party system and the 

Whitehall apparatus is clearly important because very little is 

actually known about it, with the exception of the pressure 

group studies. And virtually all of these studies investigate 

campaigns round particular issues, usually at a national level, 

and which usually conform to one of the pluralist models of 

government. (6.2) But of equal and perhaps greater significance 

is, in Newton's parlance, the submerged, "less visible nine- 

tenths of the iceberg" - the hundreds and thousands of groups 

and organizations who rarely become involved in national politics 

but at their level are constantly accumulating small achievements. 

The point is that it may have been assumed that the whole of the 

group and pressure group world operates on the basis of the 

"visible tenth of the iceberg" simply because the existence of 
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the mass of organizations in the localities was not known 

about, or at least acknowledged as being significant. 

The purpose of the following chapters is to contribute 

to the limited range of knowledge about grassroots organizations. 

The subject of this chapter is quite simply an examination of 

what the groups do. The origins of the organizations are to 

be described and an assessment made of how, and if, they have 

changed direction since their formation. This data will 

indicate the very distinctive quality of their contribution to 

the political life of the city. 

A summary of why the groups were set up and what they are 

currently involved in is given in Table 6.1. The interviewees 

were given the opportunity, if they wished, to suggest subsidiary 

reasons why their group was established or subsidiary accounts 

of their current interests. Most groups were, in fact, quite 

definite about the principle reason for their establishment and 

offered one main response. So far as their present activities 

are concerned some of the organizations have lost the 'single 

issue' emphasis characteristic of their origins. This is 

particularly true of the tenants' associations, all of which 

wished to suggest at least two major activities which currently 

occupy them. In their case there has been a dramatic realignment 

of interest since the period in 1967-69 when most of the 

associations were set up. They originated at the time of the 

rent rebate controversy in the city or in the aftermath of the 

furore. One association which was set up in 1969, for example, 

and which is wholly geared towards providing social activities 

and a limited range of welfare provision, said that the Housing 

Manager had written to all the tenants in the block asking them 

to set up an association. It seems likely that moves were made 
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to take the sting out of the, tenants' movement and the 

reorientation of their-interests and. activities has certainly 

been dramatic. Whether this is in fact due to-deliberate 

policy is, however, debatable, rather the, tendency to retreat 

from the . political issues has been abetted by the Housing 

Department asking the associations to. take over the running 

of tenants' halls. Many of the most-politically active groups 

have indeed failed to make the transition to stable organizations 

and have either disappeared or have only a 'paper' existence. 

Five such associations were traced. (6.3). The reasons for this 

are complicated but can be traced to such factors as the age and 

size of the estates, whether a tenants' hall existed or has 

subsequently been built, and so on. The age of the estate is 

perhaps the single most important factor because under the terms 

of the rebate scheme in 1967 older estates were worse affected 

and were to receive bigger rent increases than the newer estates. 

They tended as a result to be the most militant and active and 

at the close of the controversy were perhaps most demoralised 

because the protracted rent strike led to internal bitterness. 

The big, old estates were also those lacking the facilities, 

particularly meeting places, in which new activities could be 

based. Of the surviving associations nearly 60% mention the 

management responsibility for a tenants' hall as their most 

important current function. The commentary of one association 

secretary shows precisely what has happened: 

"We started up, over the rent increase, etc. in 1967. 

But since then we have felt our way towards a more 

socially orientated group. We are responsible for 

running the tenants' hall. We cover complaints over 

repairs and housing generally. If tenants get no 



0 

-117- 

satisfaction'we take it up. 'We-use the bingo-sessions 

to pass'on information = it's better than calling a 

special meeting! We have bingo three times a week; 

coffee mornings for O. A. Ps, - a Wednesday Club, whist 

drives, jumble sales, a ga]A aüd sports day once a 

year, the occasional pea and pie'supper and 'a monthly 

'dance. At the moment we are dealing with cracking and 

rising pavements and the problem of litter disposal. " 

This mixture of provision based on a range of social and 

leisure activities together with complaints over the state of 

the houses and welfare problems is characteristic of the current 

and stable long-term activity of the tenants' associations. 

Only a handful of associations even mentioned the rent issue and 

those that did raise it were organizational shells based on a 

few individuals and providing no other activities. Nevertheless, 

most of the properly established organizations while predominantly 

working on their social events also had a small informal 

'political' section: a few individuals who were acknowledged to 

be "interested in the 'political side'. Certainly in three or 

four of'the associations a Communist Party member continues to 

hold a leading position, retaining an organizational link with 

the tenants' movement. 

Dealing with Welfare problems is an important function of 

half the associations. The informal setting of a bingo session 

or ä coffee morning provides the opportunity for people to 

'sound'out' a committee member on a problem and, if necessary, 
the association will make contact either with the local 

councillors or with the Department, depending on the problem. 
The associations are also constantly monitoring a whole range 

of environmental problems - the following were current at the 
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time of interview: --packs of dogs, T. V. reception, street 

lighting, bus-timetables, -traffic hazards,; the_siting of 

pillar boxes, children's playgrounds, -lack, -of, -shopping 

facilities and vandalism; and-there must, as a-result, be a. 

constant exchange of correspondencebetween the associations 

and Corporation departments. One association had organized a 

'Spring Clean'. on the estate-but this was-exceptional as 

virtually the whole tenants' , movement, - quite correctly regard. 

the Corporation as the provider of-services. In this context 

it was-also mentioned that because many Corporation workers 

live on the estates there would. probably-be-opposition to a 

widespread ! self-help'. initiative by-the association who would 

to some extent be seen to be undermining job security. - Their 

provision is geared, therefore, to the three-spheres of social 

and leisure-activities, -the handling-. of individual. welfare 

problems, and negotiating with the departments over"a multi- 

plicity of, housing and environmental complaints. (6.4) - 

4-- = This pattern - of settling down after an initial'. struggle 

with a shared-problem on the estate(s) has been observed by 

sociologists in a number of studies of working-class-communities. 

(6-5)-., The more general question of the relationship»of-- 

organizations to their communities is to be discussed: in a later 

chapter. -The point, at this stage, being that it is very 

difficult'to sustain a campaigning organization on the basis 

of one issue. The rent rebate controversy--came, as it happens, 

. to a. definite conclusion-with a change to the scheme. Either. 

, they changed their function or they disintegrated., - 
The same theory, however, is not so easily transposed to 

the, action'groups. They were formed aroun&.. a general group of 

issues concerned with 'urban renewal' but they 
, are,; in theýform 
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of organization they have taken on and in their ambitions, a 

very diverse-set of groups. Some, for example, are composed 

of a closed clique or cell of professionals concerned ina 

philanthropic way for the community in which they find them- 

selves. Others aspire-to be much more representative of their 

localities and so must establish a certain amount of organiz- 

ational machinery for gathering local news and disseminating 

information. - These and other varieties of organizations are 

to be discussed in the next chapter. 

The action groups have not changed-their-functions to 

anything like the same extent as the tenants' associations. 

This it could be argued is due to the groups being generally 

of"more recent origin than the associations and so-they have 

not had time, as yet, to adjust in the same way. It is doubtful, 

however,, whether this is the case: most of the groups have had 

at least three or four years of existence and the patterns of 

role and function have had. ample time to develop and evolve. 

Certainly the tenants' associations had adopted their 'established' 

roles well within that length of time. What, -then, does Table 6.1 

and the comments recorded in the survey tell us about the 

evolution of the action groups? First, the vast majority of., -the 

groups,, having started on the basis of urban renewal issues, 

continue to regard planning and redevelopment, as the focal points 

of, their. activity. Roughly a quarter of the groups have changed 

what they consider to be their main orientation but this diver- 

sification is in no instance towards social activity. Indeed, 

it.. isrlargely a question of definition where a planning proposal 

or involvement in a clearance scheme ends and concern for 

community halls, welfare-problems and housing repairs begins. 

For example, one group reported: 11 ... we are mainly involved in 
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housing, ' especially the problem of getting the Corporation 

to repair houses rather than demolishing them. " This group 

appears in the 'repairs' column but could equally as well have 

been included in the 'clearance' column: the balance is one of 

interpreting their central priority. "Nevertheless, the data 

does suggest a degree of diversification and the tabular 

presentation conceals a great wealth of subsidiary activity 

and a 'wide' spectrum' of methods of work, tactics and approaches 

to problem solving as well as, in some cases, the provision of 

services and facilities for the membership'. By far the most 

active'of the action groups in Sheffield, and also the biggest 

numerically, is a gröup'in the south-west suburbs. The primary 

activity was again extremely'difficult to categorize for the 

Table. Their secretary listed'a whole range of involvements 

and activities, 'ranging from a constant monitoring of planning 

applications in'the area and opposing them'where necessary, 

"attempting to organise the group on a smaller neighbourhood 

basis, the provision of'ä luncheon club for the'elderly, a youth 

club, a mother and child club in homes''on a'rota basis)', a 

retired neighbours coffee morning, various social events, a 

playgroup twice a week, an annual fete and we are working towards 

getting'permission for a community hall'orcentre. " No other 

group had anything like this rangefof activity. Three other 

groups mentioned that they had the`occasional'social event - 

all'these were groups with identifiable dues-paying members. 

Nearly all the groups either said 'or implied that their main 

concern was with the "quality of the` local environment", and 

to'this end there was a plethora of activity'-'about half the 

total energy was directed"towards'negotiations with one of the 

Corporation departments, principally I the Planning Department, 
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while the rest of the action was bound into what can best be 

described as 'self-help' activity. - It - would, perhaps, ýIbe : 

appropriate to catalogue these two distinct areas-of work in 

order to indicate the variety and'range, of, involvements. 

'The groups in the' redevelopment areas were mainly occupied 

in monitoring the demolition programme, checking°. on C. P. Os, 

arguing cases of alleged unfair compensation, -and generally trying 

to avoid the problems of planning blight. Several groups were 

systematically monitoring-the planning applications for their 

areas and two were involved in campaigns to-oppose, industrial 

development-in residential-areas. As with the tenants' associ- 

ations there-is aýconstantýand steady stream of correspondence 

to-the Departments.. At the time of-interview this was on the 

following questions: two groups asking the Corporation to, repair 

or convert houses; three groups concerned with the bus services; 

three groups-wanting the installation of traffic lights; one 

wanting the re-routeing of a , grid road to avoid demolishing two 

O. A. Ps'-bungalows; -one group monitoring the progress-of their , 

General Improvement Area; one group-requesting the provision of, 

nursery school-facilities in their area; aproblem with flooding; 

two groups negotiating, the site for a community centre; two 

groups requesting the provision of a-playing field; four groups 

making submissions in a public participation phase of the°South 

Yorkshire Structure Plan; one group, requesting-information on 

clearance proposals in their area; -a-group dealing with problems 

with a rubbish tip; .a group organising a tree-planting campaign; 

one organization concerned, to save some-local footpaths; one 

worried about schooling provision and wanting a. Parent Teacher 

Association; one-group negotiating over the University expansion; 

and three groups concerned°about-'small local details' in the- 
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District Plan for their area. 

All the activity of the groups can in a sense-be thought 

of as 'self-help'. But. it was characteristic of most of the 

action groups to initiate their own-programmes of direct action 

to improve the environment in their locality or to provide some 

form of service for their members or for the community as a" 

whole. -. I shall mention here only a selection of. the, activities 

to illustrate the range and scope of the interests of the action 

groups. They are all directed towards the demands and needs in 

their particular communities. Two groups operating in what are., 

sometimes called 'twilight' areas had-set up Advice-Centres which 

handled a broad spectrum. of-individual welfare problems and 

complaints as well as monitoring the redevelopment programmes. 

Both these groups, it should be said,. are. involved in professional 

community development projects; several other groups, without 

access. to the same degree of professional help, had tried 

unsuccessfully to establish Advice Centres, and one group 

provided an occasional surgery for legal problems. Other groups 

provided. playground facilities or pre-school playgroups. In the 

adult age ranges a number of needs were catered for in Mother and 

Child luncheon clubs or Mothers' lunch clubs and similar clubs 

for pensioners. One group was helping to raise funds for a 

community bus which would help the high proportion of elderly 

and handicapped people known to live in the area. Several groups 

were hoping to arrange for the provision of a Community Centre 

in their area. Three groups were organizing 'Spring Cleans' or 

'Clean Up Weeks' using children to remove rubbish and litter 

from the streets or demolition sites. Two groups had been 

working on a tree-planting campaign. 

There was a clear division between groups which had decided 
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not to put on social functions or did so irregularly and the 

small minority of groups who provided regular entertainment. 

In fact only one group had a regular weekly activity of this 

sort -a bingo session. And only one other group had a monthly 

entertainment, in this case a dance. Four groups were involved 

in annual galas or fetes in their areas. And as was mentioned 

in the previous chapter 40% of the groups were involved in a 

social survey of some aspect of life in their area. This list 

of activities is by no means comprehensive but it does suggest 

that the action groups are making a very distinctive contribution 

to the political life of the city by developing their own 

capacity to provide a limited range of services in the 

communities and by undertaking their own research into the 

problems and needs of the areas, as well as by their involvement 

in negotiations and pressure group politics with the local 

government itself. 
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CHAPTER SEVEN ORGANIZATION. 

The material in the previous chapter, describing the 

activity of the organizations, suggested that there is not 

only a great quantity of activity but also a surprising 

diversity of interests to be found among the groups ranging 

from pressure group politics and the provision of welfare 

facilities to leisure and recreational events. It is on the 

basis of this work that the grassroots groups are making a very 

distinctive contribution to the political life of the city. 

This is a recurrent theme of the thesis and will be more fully 

developed in the concluding sections. As it stands, however, 

the material on the groups' activity presents a very random and 

unstructured picture. The purpose of this chapter is to remedy 

the situation by describing the organizational framework within 

which the plethora of involvements, ambitions and work take 

place. This in itself is important data but in addition involves 

the consideration of a number of key themes in political sociology. 

For example, since the influential work of Robert Michels, it 

has been important to consider the relationship between the 

type of organizational structure a group adopts and its aims 

and. objectives. Organization and activity, that is to say, are 

not independent objects of discussion, but have reciprocal 

effects on each other. (7. l) A second theme is the question of 

the distribution of resources among the groups and the effect 

that this has on their modes of operation. There has for some 

time been controversy on this point. The American pluralists, 

taking their cue from Dahl (7.2), suggest that the inequalities 

of resources are not cumulative and that what a group lacks in 

one respect it will probably make up in another. The contrary 
f x.. 

view, which is more in keeping with the findings of political 
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sociology generally, is that access to a certain level of 

resources is likely to be compounded into additional advantages. 

And conversely, that groups lacking access to important 

resources will be proportionately disadvantaged. Newton, for 

example, found that in his sample of groups in Birmingham, 60% 

had either a low or a high rating on three out of four resources 

- membership, income, paid staff and organizational development. 

(7.3) It is, proposed to consider the resources of the Sheffield 

groups under broadly similar headings, but omitting 'paid staff' 

as none of. the groups employed staff, which in itself is 

indicative of their milieu. As far as the controversy surround- 

ing the characteristics of community organizations is concerned, 

there is no doubt that the groups in Sheffield are cumulative in 

their. command. of resources - the more activity they are involved 

in, the bigger the organizational establishment and the more 

activity-they become capable of supporting. But this finding 

must. be'qualified by examining the aims and potentials of the 

groups. Sheer quantity of activity is not necessarily virtuous 

and. some-of the smaller and less-active groups make a consider- 

able return on"their limited investment of time and energy - 

their.; objectives being less ambitious and their tactics different 

from larger organizations. For example, the belief in 'citizen 

participation' or the tactical necessity to be able to prove 

representativeness when negotiating with an authority, was not 

shared by small, self-selected groups some of whom had access 

to and influence over the decision-makers by different routes. 

The chapter will present material from the survey of groups 

in Sheffield under the following headings: level of activity; 

membership; internal organization; sub-committees; finance and 

conclusions. 
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Level of Activity. 

Comparing groups on the simple basis of the amount of 

activity which each organization sustains was not an easy 

exercise, because devising a statistical technique to provide 

reliable results was problematic. In comparing different events 

and activities, what would be the criteria for weighting or 

scoring one action against another? How, for example, would it 

be possible to score an O. A. P. s, coffee morning against, say, a 

tree-planting campaign? What would be the criteria for the 

score? The success of the activity? The number of group members 

involved in it? The number of face-to-face contacts in the 

community? Even if a scheme could be devised, the necessary 

amount of information was simply not available. It was decided 

instead to concentrate on internal organizational meetings and 

to assume that these internal sessions would in general be a 

reflection of the pattern of events and level of activities 

among the groups. Included in the statistical frame, therefore, 

are committee meetings, sub-committee meetings, executive meetings, 

other organizational meetings and, in addition, public meetings 

and 'membership-only' meetings which a few groups have. The 

comparison between the groups was made by awarding a score to 

each meeting and multiplying it by the frequency with which it 

occurred over a twelve-month period; the results are shown in 

the following table. 
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x rf 
Quite clearly activities are y. not evenly spread among the 

groups. There is no one general level nor'even a clustering 

of activity at certain points. The chart, 'in fact, shows a' 

cumulative pattern ofyscores with'a gradual but increasingly 

rapid expansion in the totals at the higher end; The average 

score from both Isets of groups'is slightly under 300.70% of 

the groups are below that level. Expressed as a ratio, 60% of 

the tenants' associations account for only 35% of the measured 

activity of the associations, while '60% of the action . groups 

are involved in only'23% of their activities. The top half- 

dozen organizations have a concentration°of work and activities 

which is many times greater than even the nearest groups on'the 

scale. The enormous total'of 1,807 for the highest scoring' 

tenants' association is'due to one factor, the bar facilities 

in'the tenants' hall, which provides a guaranteed membership 

and a'regular and very sizeable income. With'its'own hall, 

rooms and concert hall and its financial' interest in the bar, 

this' association is more like a' Workingmen's' Club than a tenants' 

association. It is the only group in this'study to employ (part- 

time) staff. With that one exception, the variance in the scores 

is, in fact, far wider among the action groups than among the 

associations. It can be seen that there is a cluster of groups 

scaring well under 100 with the smallest two barely justifying 

to be called an organization. All these groups are proportion- 
ately`many times lower in activity than the larger groups com- 

pared to the spread 'of scores among the tenants' associations. 

They are also much smaller than the smallest tenants' group. 

The eaplanation*for these findings is to be found in 11 

objectives and activities which the groups engage in and, 

reflecting these differences, the wide range of organizational 
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forms and styles adopted. In a previous chapter it was 

mentioned that the. tenants' associations have had to change 

into 'social/welfare' organizations. Those who failed to make 

this transition have ceased to function due to the problem of 

maintaining the momentum of a campaigning group. Given the 

social orientation of their current activities, there appears 

to be a minimum point of establishment (at about 100 on the 

chart) below which it is. not possible to organize a viable 

programme. By contrast, the very low scoring action groups 

characteristically do not arrange programmes of social or leisure 

activities and-so do not need the network of sub-committees which 

organize the day-to-day running. Mainly they are composed of 

ten or a dozen people, usually from professional occupations, 

who regard themselves as acting as 'caretakers' to their 

community. These-and other differences in organizational style 

are to be more fully discussed later in the chapter. 

Clearly the grassroots organizations in Sheffield are not 

a homogeneous set of groups; and it should be remembered that 

all the groups are at different stages in their evolutionary 

cycle. The statistics and all the material have been taken at 

one particular time. While some of the groups are expanding, 

others are, contracting, and some, because of decreasing or, 

increasing support, are changing their functions. For example,, 

one of the earliest of the action groups to be set up has. 
- 

achieved, -its original objective which was to save-its area from 

a 
'slum 

clearance scheme. At the, time of interview the group was 

contracting its activity around a small nucleus of people who 

now see the role of the group as monitoring the progress of the 

programme of G. I. As" and H. A. Asý', which have been substituted 
for the bulldozer. Their-function has thus changed from being 

a campaigning organization based on genuine and not unrepresent- 
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ative support in the community to a mainly passive 'watch-dog' 

group. In this case no attempt has been made to develop a 

social/welfare orientation. The job has been done and'the 

decision made (or, perhaps, not made) to become something' 

11 different. In virtually every case, 'where an organization is 

expanding, they are doing so on the basis of providing either 

social events or various types of welfare facility and often 

a combination of both these. The self-help characteristics of 

the origins and early struggles of the groups are continued in 

the long term but are generally channelled into less contro- 

versial activities. 

In order to clarify the different organizational types 

and to suggest' the reasons why so many models exist it is 

necessary to examine certain key aspects of the groups' internal 

structure and'-arrangement s. In order these are membership, the 

committee system, finance and membership involvement. 

Membership. 

The most basic element of any organization is its member- 

ship. "- In this study the attitude of the groups to their 

membership was'a major factor in determining the style of 

operation adopted. There were indeed Ia number of different 

definitions of 'membership'. Using a formal definition'- listed 

individuals"who pay-an annual subscription - only 40% of the 

action groups had such a membership. A further'40% said that 

they definitely did not have'a membership and the remaining 20% 

of action groups claimed. to have an informal membership consisting 
variously of people whoattended their public meetings - "the 

number of people who agree with our ideas when we go canvassing" - 
by claiming that all the residents in their area are members of 
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the group (whether they knew it or'not),: or: through contact 

with the residents 'set up over-. the years'. Two groups , 
involved in. -professional community development projects were 

devolved into a number of neighbourhood, -or street units, and 

one of them, used-these small groups-as the basis for identifying 

its membership. The groups which did, not. have members as such 

all consisted of small, closed cliques-or cells of people-gener- 

ally not-open, -to outside=. influences. In, these. cases usually one 

or two-individuals decided to set up a group and then either 

invited participation from other organizations-or simply estab- 

lished themselves through-self-selection. "We, have no formal 

membership; at the-first public meeting responsibility devolved 

on to a number'of. -volunteers, the nucleus of people have stayed 

together since then. Depending on the: issues various other 

people-have been drawn in'-and involved. " The secretary of one 

small group described their, method-of maintaining the organization 

at its selected numerical-, strength in the following terms: "We 

find that as vacancies occur so someone emerges to take their 

place; we discuss their membership at a'meeting.. a: 'Usually they 

make a written application. " 

All but one of the tenants' associations have a-formal 

membership. -. Surprisingly--60% had memberships, totalling over 

500 and three of them were over a thousand. These three were 

the same three groups which scored the highest totals-in the 

level of activity analysis. Similarly the'three biggest action 

groups-scored, the highest totals for activity. The most active 

action group had amembership of-800 and. the other-two had: about 

450 each. Not surprisingly aclose relationship. exists. through- 

out. the sample between the level of-activity and the. size-of the 

membership. Although, as was suggested earlier, quantity of 
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activity and members is not necessarily a guarantee of quality, 

and many of the smaller groups considered themselves successful 

in their own terms. Indeed, a number of sociologists have 

observed that small, coherent . groups, can achieve-both relatively 

and absolutely more than larger organizations because of the 

directness and discipline of their. thrust. (7.4). Among the small 

Sheffield groups the amount. of activity. was low, but-their 

objectives were limited and most groups considered that-for 

their purpose they had a structure. which was appropriate. 

An important aspect of the statistics on membership 

concerns the point at which the groups achieved their highest 

membership. By comparing this with their current level some 

evidence can be provided as to the direction of the organizations' 

momentum, whether in fact they are growing,. falling back, or 

perhaps have achieved a stable maximum size. 

Half the tenants' associations said that their maximum 

membership occurred when they were first established. For all 

but two of the associations this was at the time of-the rent 

rebate controversy in 1967. Many of the groups mentioned, having 

an identifiable membership of several thousand at that time but 

that it was impossible to sustain the organization. at that level 

on a long term basis. Two of the associations which had origin- 

ated in 1967 said they had from then grown steadily on the basis 

of social activities and welfare provision... These two groups 

are currently the most active of the tenants' associations. 

Both these estates are relatively new and-were not badly affected 

by the 1967 rent rebate proposals.. They were therefore less 

active and smaller in size than the vast organizations that- 

sprang up on the older estates where rent increases were higher. 

They quickly changed to a social. orientation and both estates 
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were provided with a tenants' hall which is a prerequisite to 

developing a programme of social activities. Of the two 

associations established-since-1967, one was set up by the 

Housing Department in 1970 when a new megablock unit of flats 

was opened; its role was to provide social-activities in the 

tenants' hall. The second association formed during the early 

1970's was on the old estate, -and-set up with the help of the 

Student Community Action group from the University. The first 

aim was to close down a Corporation refuse tip adjacent to the 

estate which was polluting the environment. Subsequently the 

estate was declared a G. I. A. which included improving the houses 

to the 12-point standard together with the provision of a 

Community Centre. The maximum membership of this association 

occurred at the point when improvements to the houses were 

commenced, improvements which necessitated people being 

temporarily moved from their homes. These findings confirm the 

pattern and sequence of events described in a number of studies 

(7.5) - that periods of organizational activity on council 

estates are closely related to periods of collective crisis 

usually resulting from the intervention of an external agency. 

At. these times it has proved possible to sustain an organization 

of several thousands. Subsequently interest fades-and the 

association either folds up or adopts a new role, almost, without 

exception based on the provision of social activities. ' Whether 

this transition takes place or not is usually determined by the 

availability of meeting rooms or a tenants' hall on the estate 

and-whether the particular issue or controversy had been resolved 

without demoralising the association. Assuming the availability 

of facilities it is possible to achieve a stable long-term and 

sizeable membership. This change of function acts as a 
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conservative influence on the political activities of the 

associations. Very quickly the idea of''mobilizing the 

tenants' to force changes gives way to negotiations between 

the leadership and the Town Hall, sometimes via their 

councillors or sometimes by making direct representation to 

the individual departments{. Whether some future controversy 

could temporarily reverse this sequence of events remains a 

distinct possibility. In the near future the cuts in local 

services might well be an issue which could resurrect the 

associations on some estates and develop a new campaigningjrole 

among the established groups; clearly these ideas are only 

speculative. 

The patterns of change and development among the action 

groups are more varied than those of the tenants' associations 

because of the diversity of'attitudes towards the question of 

membership. The small, cell organizations, for example, who did 

not have a membership as such, normally started with ten or a 

dozen people in the group and have remained at that size. 

Turnover is very low and the few who do leave are easily 

replaced. ' Most of these, small organizations, however, also 

indicated that they have' a periphery of informal 'members' 

which tended to-expand or contract according to issues. Two 

groups specifically mentioned that their influence "varies with 

local issues. " An example of this was the establishment in a 

number of group areas of G. I. As. The groups that did have'a 

formal membership scheme'were all more active and numerically 

stronger than either the cell groups or the more loosely 

structured organizations. All the large groups were established 

to'negotiate changes in planning proposals for their'area but 

these were not immediate problems as was the rent rebate scheme. 
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Their origins were therefore less dramatic than the tenants' 

associations and'their membership has-expanded gradually rather 

than by an overnight explosion in-numbers. All the action groups 

with a formally organized membership described their maximum 

level of membership-as-their current figure. This position has 

been arrived at by expanding their areas of work and interest 

into the provision of: various°facilities -, pre-school playgroups, 

mother and child, O. A. Ps'. 'coffee-mornings, etc. - and a limited 

range of more: overt' leisure activities: " This growth of activity, 

however, has not diminished'their'! political' work which has 

undergone a parallel expansion. Unlike the tenants' associations, 

larger action groups have not changed their roles but have 

gradually added new ones; not 'only maintaining a political role 

but also developing wider interests in the environmental and 

social problems of their areas. 

,, =A minority of groups (20%), stand between the small, closed 

organizations and the large groups with formal membership. 

These groups are in fact also run by a small number of activists 

but they do have a distinctive attitude towards membership. This 

attitude is based on having a very loose organizational structure 

and, 'an emphasis on informality. This in turn is a reflection of 

theý_circumstances'in which they were started and a definite= 

philosophy adopted by-their-founder members. Two of; the groups, 

for example, were established-on the initiative of the Planning 

Department itself in, 'order to'encourage public comment on the 

District Plans. In one case, the Department contacted a'National 
Council of'Social Services community worker who took on-the 

responsibility for establishing a project in the area, --part; of 

which was the' formation. of a group; 'the other group grew directly 

out-of a Planning'Department public meeting where aproposal to 
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set up a group was made. The aim has not, therefore, been to 

form a 'caretaker' organization, neither has it been possible 

to build a large formally organized group. This is due to a 

number of related factors;. primarily that, they are areas on the 

fringes of. the clearance schemes and are therefore less disturbed 

communities than the inner-city areas, and secondly, they contain 

a high proportion of skilled manual workers. They are not, 

therefore, facing the threat of clearance but there are any 

number of environmental details which are considered to need 

attention. The influence of the social composition_of the areas 

on the organizations is the subject of a_later chapter. These 

intermediate groups do not, 
_then, 

see it, as their role to 

'represent' the community from above but to exchange views and 

encourage public comment on the future of the area as well as, 

in`the short-term, making small improvements to the area. In 

several cases this was seen as the first step, to greater, involve- 

ment of local people in the group but in the meantime it was 

necessary to operate an open system of organization with an 

informal approach to membership. This situation led these groups 

to suppose that everyone in the area might be considered a member 

of'the group and, that anyone who was interested could come along 

to committee meetings, public meetings, or involve themselves in 

the,, activity of the organization. The groups thus tended to 

expand their sphere of influence on the basis of the issues taken 

up. One group, for example had a working party of fifty people 

organized. to convert a disused: wash-house into a community centre- 

if-and when the negotiations were successful., -, -None-of-these, 

groups had opted to encourage membership by developing a-: programme 

of. -social- activities, but concentrated their: effort into, environ- 

mental issues - tree-planting, 'spring-cleans',, consultation with 
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planners, providing evidence to the Structure Plan authorities, 

play facilities, better street lighting, etc. It is possible, 

then, to distinguish a variety'of organizational types and it' 

remains now to describe their internal structures and the way 

in which the-membership, if any, is related to the central 

organization. 

Internal Organization. 

Without exception the groups and associations in this study 

are controlled by a small number of activists'who meet on a more 

or less regular basis at committee meetings. Table 7.2 shows 

the breakdown of the frequency of the meetings of the main 

central co=ittee. (7.6) 

TABLE 7.2 Frequency of Main Committee Meetings. 

Tenants' Associations. Action Groups. 

32 z8 
Fortnightly ýg. ý 7.1 
Monthly .9 53.6 
Bi-Monthly 
Irregular 
(and less than 
bi-monthly)-Other 

_ 14.3 

- 17.9 

7.1 

100.0 100.0 

Source: Author's survey. 

The 40% of action groups whose committee meets only six 

times a year or less are all cell organizations. - That. the-tenants' 

association committees meet at least once a month is. an indication 

of-their formal and constitutional attitude<towards. organization 

which, in general with -the associations reflects, the - influence k of 

the mainstream Labour Movement. As will be shown in the following 
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chapter, a high proportion of the leaderships has trade union. 

experience. All the tenants' associations have written 

constitutions'and all but one of these stipulated the election 

of the committee to be at an Annual General Meeting. The 

action groups by contrast had a variety of ways of legitimising 

the relationship between the'members and the committee. Only 

54% of the groups have in fact got a procedure for annually 

electing their committee and so nearly half, 'it should be said, 

do'not have the most basic elements of'democratic control; this 

having been noted, 'most of-the groups gave'the-impression that 

for them their particular arrangements were satisfactory. 

Several of the-cell groups indeed made a virtue of the fact of 

their self-selection. "The whole point about our group is that 

it isn't representative. If it was representative it wouldn't 

need'to exist; "'meaning that they'saw themselves as catalysts. 

Others in this category disguised their lack of accountability 

under'a number of vague commitments. "We are just people who 

are interested. 'Anybody interested in the committee can let me 

know. " "We don't try to recruit members but people who are 

interested just come along. " 

The committees of the-intermediate groups-had-all 

originally been elected at their first public meeting but had 

either not yet had another meeting or thought that a renewal 

of-, their-mandate was not necessary. "Originally eleven names 

were put forward to the meeting and elected. The committee size 

has remained constant since-then, although some replacement has 

been necessary. " Two of the larger and more formal groups which 

both had neighbourhood organizations used these sub-units as the 

source of their main committee. In one, case the whole committee 

was-composed of, delegates from-the neighbourhood sections; in the 
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other, a proportion were also elected directly from the A. G. M. 

All the remaining action groups (50%) have annual elections in 

accordance with a constitutional requirement. 

An additional avenue to participating in a group committee 

is by the co-option of outsiders or of members. Most groups 

could co-opt members on to the committee at any time; two recent 

examples included the necessity for a replacement treasurer, and 

another member who had developed an enthusiasm for paper collect- 

ing was brought on to the committee. In their attitudes to 

co-opting outsiders there was a marked difference between the 

tenants' associations and the action groups. Only 23% of the 

tenants' groups allowed co-option of non-members to the committee. 

Generally they expressed the view that having outsiders on the 

committee could lead to 'trouble'. During the 1967 rent rebate 

controversy, many of the associations were aware of problems 

caused by the International Socialist group. Those who currently 

were allowed on to the committee were all either councillors, 

community workers or clergymen. 

----The action groups were much less rigid in their attitude 

towards co-option; the small organizations who do not have 

elections rely on co-opting new members as their way of replenish- 

ing. the committee. In the intermediate groups, with their easy- 

going-'constitutional' arrangements, co-opting was not really a 

problem because anyone can turn up to meetings; "... people turn 

up*who are interested. " Most of the larger, formal groups had 

at least one co-opted member; some mentioned inviting people on 

to the committee because they had a particular 'expertise' and 

these include, "friendly academics", policemen, community workers, 

students and councillors. 20% of the action groups had a 

co-opted professional community worker on the committee. 
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Sub-Committees. 

Nearly half the total number of groups have sub-committees - 

in some instances an important means, of channelling information 

to and from the membership, giving members an additional sphere - 

of activity and influence within the structure of-the organization. 

However, 40% of the sub-committees-were simply off-shoots of-a,. 

parent committee-and-were exclusive to the members of-that-body. 

All other sub-committees were composed of a mixture of ordinary 

members and people from a main committee. All but one of the, 

tenants' association'sub-committees were elected at-the A. G. M., 

but only 20% of the action group committees-were subject to 

election. This again indicates not only the-different attitudes 

of these two types of group to organizational procedure, but 

also reflects the sharply contrasting activities. With the 

tenants' associations now based exclusively on social activities, 

their organizational requirements are predictable and without 

exception their sub-committees deal with, one or more social 

activities - the angling club, the''Wednesday Group', the, social 

committee, the-'over 50s'' group, the dance-committee, the bar 

committee, entertainments committee, etc. - It is significant, 

however, that the distinction between 'social' activities and 

'welfare' activities is by no means clear, for not only do many 

of , the social events provide a forum for social intercourse, - 

but they also are often used by-the members as a source of 

informal counselling. The action groups do not provide these 

regular and frequent social activities-but if they do develop a 

'welfare! role they stress the idea-of providing. services for 

particular needs - young mothers, pre-school play facilities, 

luncheon clubs for the elderly, ' etc. - In fact-only-one of all 

the action-group sub-committees was formally designated as. a 
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social committee. ' 70% of the action group"sub-committees'were 

dealing with what can broadly be defined as 'planning' issues. 

This figure will vary over-a period of years because committees 

were often established and dissolved according to the particular 

issues which concern the groups at any one time: "We'have small 

groups who come and go with'the-' issues. "' "Sub-committees spring 

up as and when necessary. The Langley Street G. I. A. sub-committee 

is the only one' at the - present' time ." 

Although it was not'always the case, in general the large' 

organizations were the groups that had sub-committees. 25% of 

the action groups and 30% of the tenants' associations had three 

or four committees. The biggest action group had, at the time 

of interview, seven ` sub-committees: 'planning, welfare, -community 

and, recreation, playgroup, luncheon club', publicity and, fund 

raising. Several groups had 'monitoring' sub-committees; for 

example, one was following the expansion and redevelopment of 

the-University, and'another the Trent Area Health Authority 

plans for the local hospital - each topic-had its own committee. 

Another group had a series of 'working groups', effectively 

sub-committees, who were again responsible for particular topics 

orýissues: the Advice Centre, schools, ' social services, ' pollution, 

Land'=Use Transportation Study. With all these specialist sub- 

committees the qualification for membership, apart from general 

interest, was-expertise. Very few were elected by or accountable 

to'-the parent body. In short, some group-sub-committees are 

playing an important role as the one area in the internal 

structure where'membership can be involved in day-to-day running 

of ' the group; they reflect very closely the scale of the"-"" 

organization's activities and"the range of interests. - 

Nevertheless, the actual level of involvement of-group 
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members, as a proportion, was low; the largest action group,. 

had fifty people involved in their sub-committees but the-rest 

had less than twenty (remembering that_over. half the groups, 

have no sub-committees at all). The four biggest tenants' 

associations had between thirty and fifty people involved in 

sub-committee work but the others,. with sub-committees, had only 

small involvement of from six to ten members.. This record of 

involvement compares favourably, however, with other organizations 

concerned with local affairs; for example, the performance of the 

groups in this respect is no worse than ward political parties 

in Sheffield and in some cases is significantly better. (7.7) 

But with the exception of the half-dozen larger organizations, 

participation of the ordinary membership in decision-making was 

low. The estimates from interviewees regarding the proportion 

involved in organizational activity confirmed this finding; 

three-quarters of. the tenants' association respondents thought 

that less than 10% were involved. It should be remembered that 

this figure is from a base of formal memberships usually of at 

least several hundreds and with. relatively straightforward_ 

organizational tasks. The action groups with their less easily 

defined memberships produced a much wider range of responses; 

25% of these groups claimed that all their members were active - 

this is conceivable in a small organization of not more than 

fifteen people. 40% of action groups, however, indicated that-: - 
less than 10% of members were active in their groups; a further, -. 
20%, of _ groups stated, that between one, quarter and one half of 

their members were involved. These findings raise a number of 

key questions which are to be taken up in the following chapters. 

In particular there is the question of the 'representativeness' 

of. the organizations not only in the sense of their internal, -11- 
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democracy but also in the sense of their relationship to the 

communities where they operate. With organizations-that draw 

their membership from restricted geographical areas these two 

facets of their representativeness are closely allied. That 

the participation of the membership in the decision-making 

section of the groups is low throws the role of 'activists' into 

sharp relief. It is their characteristics and role which is to 

be the central theme of the next chapter. 

Finance. ,. t. 

The financial resources of groups are generally modest, but 

the tenants' associations appear to be steadily accumulating some 

sizeable bank balances from the profits of bingo and totes; this 

money is often left to accumulate since spending it can be a 

dangerous source of 'trouble'. Some groups plough the resources 

back to the membership through children's outingso Christmas 

parties and food hampers, etc.; their membership fees are also 

subsidised from this profit, the usual annual fee being 10p. 

Half of the action groups do not have any income from membership 

subscriptions although many had raised small sums pof money from 

jumble sales and collections, at public meetings in order to cover 

secretarial expenses. The groups collecting from their member- 

ship all charge either 25p or 50p a year, but with smaller 

numerical strength than tenants' associations these higher charges 

nevertheless raise comparatively small amounts and no group raised 

more than £200 by this method - most were between £25 - £100. 

Several of the respondents commented - "We don't need much money. " 

Thus money resources are of marginal consideration in the overall 

balance of resources available to the organizations. None of 

them is in a position to employ staff and there appears to be 
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no correlation between their financial positions and their 

political activity. Basically their income is a subsistance 

resource - to pay hall hiring fees, secretarial expenses - it, 

tends otherwise to be spent on social occasions, such as parties, 

galas or outings and is often raised specifically for these 

events. 

Conclusion. 

In the opening remarks of this chapter it was suggested 

that an examination of the groups' internal structures would not 

only provide the organizational framework to their activity but 

would raise for discussion a number of important themes. First 

there was the question of the-relationship between the role of 

the groups and their type and style of organization and second, 

whether their effectiveness is enhanced or retarded by access to 

certain resources. As was suggested these themes proved to be 

interchangeable. 

- The comparison of the level of activity scores measured 

by the number and frequency of internal prganizational meetings 

revealed not only an extremely wide range of scores but also the 

strong suggestion that there is a cumulative pattern in the way 

group activity builds up. Further examination, however, indicated 

that this was an over-simplified conclusion to draw; a measure 

of quantity of activity does not discriminate either qualitat- 

ively or by type of activity. In particular the level of 

activity in a group is not necessarily an indication of the 

scale, of its political activity. For example, within the confines 

of. certain objectives some of the low scoring groups were 

effective in achieving their aims, particularly in negotiations 

with city administrators. Indeed, it could be argued with some 
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justification from 'some of 'the -'small, groups that their size 

and compactness is an advantage'over more complex and unwieldy 

organizations. - On the. ' other hand, " some groups are ineffective 

precisely' because'-they are badly organized and small. This 

theme can'also be"related'to later findings which show that the 

number of people with effective' decision-making influence in 

the larger organizations'is'very small. Negotiating power rests 

, in-the hands of a minority of people, 'usually the members of the 

main committee, " and even, ` in some cases, ' a' minority of the 

committee' itself. ' This is particularly the case with the tenants' 

associations who, having adopted' a social/welfare role, " often 

"leave the conduct of negotiations with the Housing Department, 

councillors, etc., to'one or two recognised individuals among 

the leadership. The larger action groups' also' tend to rely'on 

ä few principal characters but they have 'in addition a periphery 

of members who are nearer to the centre_'of power and can help to 

shape-policy, particularly by serving on a sub-committee. It 

should be said, however, that these are `still a small minority 

of: the total membership and it has become clear that a key 

ingredient of'the organizations' is' the'quälity'of the leadership 

itself - the small nucleus of people who, '' irrespective of the 

size-of the group, activate the organizational machinery. The 

next chapter will discuss their role'in'more detail'. ' 

A second important theme to'emerge from this chapter is 

the-'influence of the issues on the shape and style of group 

activity; in addition this question has to be taken in the 

context of the histories and evolution of'the groups. In this' 

chapter one of the action groups was shown to'have contracted 

into a small watch-dog organization from an-earlier position as 

a'campaigning group drawing a wide base of support from the 
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community; this change had occurred as the threat of the 

bulldozer receded. ; A. second group currently sustains a 

membership of 600, precisely on the basis of negotiating 

changes to a clearance and redevelopment-scheme. As the 

issues are resolved it seems likely that this group too will 

change its function and therefore its structure, possibly 

adopting the 'watch-dog' role or a more service-orientated " _t 

role; or it may, of course, simply cease. functioning. 

Some of the larger action groups, because they are involved 

in long-term issues, not only develop a selection of services 

but also take up secondary issues which are more immediately 

open to solution or to influence. The impulse in these groups 

to demonstrate a degree, of representativeness in order to justify 

and strengthen their bargaining position has led them to research 

local opinion and to gather information on a variety of issues 

in the community. -Sub-committees take responsibility for 

conducting surveys and monitoring data as it becomes available. 

The-groups thus expand their internal apparatus to meet the 

requirements of particular topics. The selection of these 

secondary issues clearly involves a number of value-judgements 

about the type of issue to be taken up, but the fact that they 

respond to certain problems and not to others does not mean- 

that. they are not reflecting a genuine feeling in the area. 

_ 
The positions which the groups adopt on the question of-. 

representativeness, and the choice-of issues they fight or the. 

role adopted, largely determine their attitude towards member- 

ship. This in turn is a key factor in the organizational style 

adopted. There are basically three notions about membership. 

The principle definition, which is subscribed to by all the 

tenants' associations and 40% of the action groups, is of formal, 
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listed, dues-paying members. Second is the very loose definition 

adopted by the 'intermediate' action groups-(20% of-the sample) 

who generally aspire to having a formal membership at a future 

stage, but'are, not yet able to sustain the-necessary involvement 

by the community. This`is because`they', are not faced with a 

'big issue' but are concerned with small, environmental problems. 

Until they can-. build interest they often suggest that "everyone 

in the area is a-member, " or, "all the people who attend our 

public meetings" are members. A further'40% of action groups 

do not see the necessity of having or aspiring towards a member- 

ship and'in this way becoming representative of the area. This 

includes groups that have'reached'a stage in their history where 

they have lost,: their basis in the community because the issues 

have been resolved; the necessity to demonstrate agenuine 

representative foothold thus becomes superfluous as they adopt 

a . much "lower profile". 

These definitions in'combination with a number of other 

factors suggest, at this stage,, four distinct models, of community 

organization. These are: to be, elaborated and further sub-divided 

in later chapters. They are (i) tenants' associations - large 

formal membership with activity based on social/welfare provision; 

formal and centralized internal structure. (ii) Major action 

groups - large formal membership; providing a range of services 

in addition to working on primary and secondary issues. Formal 

but more diffuse internal structure than tenants' associations. 

(iii) Intermediate action groups - an informal 'membership'; 

very loosely structured and working on secondary environmental 

issues; not yet expanded, the self-help notion into service 

provision. (iv) 'Cell' action groups - no membership, but a 

tightly knit circle who have adopted a caretaker role via ä via 
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their community; this could be by deliberate choice or 

resulting from the contraction of a campaigning organization. 

On the question of resources, it is the case that the 

groups accumulate. advantages or disadvantages rather than'being 

able to compensate for weaknesses by developing other resources. 

For example, groups with their own premises can organize regular 

functions and can develop a stable membership which provides 

financial security. This accounts for there being no small 

tenants' associations (see level of activity table) because it 

is virtually impossible to sustain asocial/welfare organization 

without a meeting hall. But some of the small action groups who 

chose a modest role for themselves are not disadvantaged by the 

lack of resources because their activity does not depend on the 

provision of services or on developing'a representative base in 

the area. On the other hand, particularly among the intermediate 

action groups, the lack of facilities, of a paying membership 

and of a more developed organizational structure undoubtedly 

inhibits their progress. In the next chapter the important and 

influential resource, group leadership, will be investigated. 
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CHAPTER EIGHT THE ACTIVISTS 

The much quoted phrase of Michels that "who says, 

organisation says oligarchy" contains a number of key themes 

for the study of political representation. The principal 

question is that of the nature of the relationship between 

leaders and members in an organisation. According to Michels 

(8.1) it is absolutely inevitable, 'even in 'socialist parties 

who avow the notion of democratic accountability, 'that a. ' 

gulf will develop between the leadership and the members. 

Is this observation equally as valid for small, community 

groups, as it is for mass political parties? It'seems ` 

probable that it is - but for slightly modified reasons. ' 

And it is not only at the level of the internal authority 

structure that there are widely accepted grounds for 

criticizing political organisations, whether large or small. 

Their degree of representativeness is not only challenged by 

the oligarchical control of decision-making power but-also 

in'the social characteristics of the leaders themselves. 

Very often they are seen to be untypical of the membership. 

Bottomore (8.2) and-'Stacey (8.3), -for example, show that the 

activists in voluntary associations from the towns which they 

studied were more middle class and more highly educated than 

the population as a whole. In addition, both studies reveal 

that'a small number of these same people belonged not to one' 

but to many different organisations. Associational life is 

thus seen to be generally unrepresentative of society in 

two related ways; first, that'there area small number-of 

'joiners' who control awide range of groups and second, ` that 

they are predominantly middle class. Conversely, more recent 
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work has shown that a large minority (35%)-belong-to no . 

organisation at all. (8.4) These findings serve to open up 

a major. critique of one of the pluralist models of the 

political organisation of society. In this model there is 

a stress on the role of voluntary associations Sand pressure 

groups as channels of communication, between the public, and 

government. This view ignores the fact that a diversity 

and multiplicity of groups does not in., fact necessarily imply 

mass involvement. As Newton points out, social pluralism 

does not lead to political pluralism. (8.5) 

In the sphere of local party politics both the Maud 

Report and Hampton (8.6) among others illustrate that local 

councillors also differ from the general population in that 

they too are more, middle class and have a high proportion of 

the elderly and the retired within their ranks, and under- 

represent women, manual workers and young people. It has 

also been suggested that the grassroots activists in ward 

labour Parties have become increasingly orientated towards 

the middle class sections of society, both in personnel and, 

as a consequence, in policies. Hindess (8.7) argued that, 

'there has been a vicious circle of decline in the more 

working class areas of cities with a consequent shift of power 

towards the more middle class areas. This in turn affects 

party policy and leads to a further decline in the more 

working class areas. ' In fact, there are strong grounds for 

criticizing the Hindess thesis and these will be taken up 

later in the chapter. Nevertheless, there can be no doubt 

that most of the reputable evidence indicates that in many 

spheres of voluntary associational activity certain sections 

of the community are heavily over-represented and large sections 
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have little or no representation. In geographically based 

community groups such an imbalance, ,, if -it , were shown to be-. -- 
the case, might certainly be regarded as diminishing their 

acceptability in terms of traditional'-ideas of democratic 

control. The concern in this chapter is, therefore, to see 

precisely who the activists in the groups are. As the 

people with decision-making power it is the leadership in 

the organisations who are of primary interest. 

The chapter is divided into three main sections. First, 

the-individual characteristics-of-the leading-officers-of, -the- 

groups are-examined. Second, a 'recent study of the character- 

istics of ward Labour Party activists-in Sheffield (8.8) 

provides an opportunity to compare the two sets of, profiles, "'V 

and--third, an assessment of the role of the activists-in the. 

shaping of the concerns and style of groups is to be made. 

Taking up the theme of the previous' chapter; "how important'''' 

is the leadership as a resource? - 

Individual Characteristics. -. 

The index of occupation and socio-economic status is the 

key characteristic and has frequently been shown to be related 

to other indices. The socio-economic data on chairmen and 

secretaries of groups is summarised in Tables 1 and 2. 

Almost without exception those key posts were held by the 

leading activists in the groups. 

0 
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TABLE 8.1. Socio-economic Characteristics of Action Groups 

and Tenants' Association Activists. 
n 28 32 SEG Action Groups Tenants' Associations 

1 - - 
2 3.8 - 
,. 3 3.8 - 
4 Non-Manual 26.9 29.2% 
5 84.5% 34.6 4.3 
6 15.4 21 .9 
7 - - 
8 Skilled Manual 3.8 

ý9 11.4% 7.6 6.3 

10.. 
Unskilled Manual 3.8 31, + .2% 11' 3.8% - lý. S 

Sources: Author's Survey. 
n, 

Both types of group heavily over-represent certain socio- 
economic groups. As far as action groups are concerned the 

overwhelming preponderance of people from non-manual occupations 

exceeds expectation because most of the groups are located in 

areas of the city where these higher status SEGs are found 

in only small numbers. But it is precisely from that small 

minority, especially professionals (SEGs 4 and 5), that the 

action group leadership is drawn. This suggests that the 

middle classes are not only 'joiners' but that some of them are 

also initiators, and they fulfil that role even.. where they are a 

minority. The fact that they elected to live in such areas 

suggests that they may have. a heightened sense of altruism 

reflected, in their choice of profession. Commitment to one 
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of the 'caring"professions' (8.10) often involves a 

residential commitment as well. Given that the council 

estates are thoroughly working class in social composition, ' 

non=manual workers'are also over-represented among the 

leadership of the'tenants' associations; 'Junior' non-manual 

and skilled manual workers account for over 70% of the 

activists. Unskilled-workers-are under-represented but far 

less so in the tenants' associations than in the action I groups. 

Although the tenants' groups more generally reflect the socio- 

economic-characteristics-of the Sheffield electorate, neverthe- 
4, rk 

less; judged by the areas in which they operate, neither 

organisation is led by people typical of their community. 

There, is a strong tendency for the higher status occupations 

to 1, dominate the leaderships. 

TABLE8.2 Socio-economic Status of Activists compared 
with the Sheffield Electorate. 

... it r 

SEGIs ffield Elect. %--Action Grou nants ! 
9 ocs.. 

n 28 32 

1,3,4 7 31 0 
2,13,14 3 4, 0 
5,6,7,12 27 50 29 
8,9 24 11 41 

1o; .` 11, -15 25 4 30 
16,, etc. 14 0 0 

Sources: Author's Survey and Survey of the Sheffield 
electorate. Results in Hampton, W. A., Democracy and Community 

OUP, 1970). 
The index which is most commonly related, to socio-economic 

status is that of education. Certain types of educational 

qualification are heavily rewarded in terms of occupational 
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expectancy; for example, entry into most of the higher 

professions is dependent on having a university degree. 

Nearly-40% of the action group officers possess a university 

degree, 4hereas none of the tenants' association officers 

has a degree and over 70% have no educational qualifications 

whatsoever. 

TABLE-8-3 Highest Qualification Achieved by Activists. 

Action Tenants' 
Groups. % Assocs. % 

n 28 3z 

Qualification. 

No Qualification. 17.9 69.8 
"0" level. 10.7 18.1 
"A" level. 7.1 

.6 "3 
Teachers Diploma. 
University Degree. 

14.3 
39.3 

6.. 3ý 

- 
Other. 3.6 - 
Not Answered. 7.1 - 

Source: Author's Survey. 

The proportion of action group representatives with 

higher educational credentials is astonishingly high, not only 

untypical of the population as a whole but also of the middle 

classes themselves (8.11); their education has been longer, 

the range of educational experience wider and their qualifica- 

tions are higher. By contrast only one of. the- tenants' 

association officers has, been on a full-time course of ý further --, 

educational study (Table 8.4). The action groups' leadership 

contain a high proportion of highly educated middle class 

activists while the tenants' association officers are 
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predominantly skilled workers with a very modest educational .. _. ,. 

record - mainly of part-time day-release courses or evening 

classes. 

A comparison of the ages of the two sets of activists 

also reveals significant contrasts (Table 8.5). Nearly half 

the action group organisers are under 35 years old, but only 

12% of the tenants' association officers are in that category. 

The main nucleus of tenants' activists, 65% are drawn from 

the 45-65 age range. It is surprising to find such a difference 

between the two types of organisations and particularly that 

so few young people are involved in tenants' associations. 

Reasons for these contrasts will be discussed-, more-fully, -in- -- 

the next section'in relation to a comparison between groups 

and ward Labour Parties. There can be no doubt, however, 

that-the functions which the tenants' associations now fulfil, 

based 'on the provision ' of social 'and welfare facilities, are 

not attractive to young married couples'from, working class 

backgrounds. Young professionals'tend on the other hand to 

seek"socially rewarding activities which may be'seen as an 

extension of their professional activities'as teachers, 

clergymen, or social workers. 

TABLE"8.4 Further Education of Activists. 

-Type. Action 
Groups. 

Tenants' 
Assocs. 

n 28' 31 

None, 7.1 53. t 
Correspondence/Evening. 3.6 t2.5 
Full-time/Polytechnic. 17.9 6.3 
Part-time/Polytechnic. 21.4 x. 1.9 
Full-time University. '' 35.7 
Part-time University. 7.1 6.3 
OtherýPart-time. 7.1 

Source: Author's Survey. 
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TABLE 8.5 Age of Activists. 

Age. Action Groups Tenants' Associations. 

n 28 3) 

20-24 years. 7.1 - 
25734 39.3. . ý2 "ä 
35-44 14.3 t8.1 
45-54 7.1 43.8 
55-64 14.3 
65 + 17.9 £. 3. 

Source: Author's Survey. 

Another contrast related.. to this basic division between 

the organisations is-an. index which describes the degree of 

attachment of the. activists to. Sheffield. The index was 

measured by reference to . such things as the number of social 

ties which the respondents have, whether they were born-in 

Sheffield, how long they have lived in the cityýand so on. _- 
All. the tenants' association officials were found to be native 

to, the city, but only half the action-group activists had been 

born in Sheffield. Over 35% of the action group officers have 

lived-in the City for less than 10 years (Table 8.6). Compared 

with the Sheffield residents as*a whole this is a very high 

rate of immigration into the city; over 85% of the Sheffield 

population were born in the city. (8.12). 

Data was also collected on the respondents' social ties 

to the City which again revealed a strong contrast between the 

two sets of activists. Over 75% of tenants' association 

activists have at least half their relatives living in the 

City while the comparable figure for action group activists 
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is' under 30%. Furthermore, nearly 6W. ---of-the latter sample-- 

reported that less than one quarter of their relatives lived 

in Sheffield, including nearly 405% with no relatives at all 

in the city. Over 70% of the tenants' association officers 

said that all their friends lived in Sheffield. Only 18% 

of the action groups officers felt that all their friends 

lived in the city but well over 50% said that over half their 

friends were resident in Sheffield. Taken together, the data 

in Tables 8.7 and 8.8 gives a clear impression of one group 

of officers being very rooted in the area with the vast majority 

of-their friends, and relatives near at hand, while the other 

group has more limited social ties. The latter situation is 

characteristic of mobile professional sections of society but 

is-untypical of the Sheffield residents as a whole. The 

action group activists' commitment to the city is not, however, 

superficial; on the contrary they play an important role as 

catalysts against native parochialism. As relative 'outsiders', 

however, their task is exceptionally difficult for they may 

be seen to be seeking 'community', as. a source of identity. 

This may be characteristic of mobile middle classes and in 

some, circumstances it can cause conflict and dissent in the 

stable, long-term community. (8.13). 

--. . 

ý., 
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TABLE 8.6 Length of Residence in Sheffield of Activists. 
Duration. Action Groups. Tenants' Associations. 

n= 28 32 

Less than 2 years. 3.6 - 
2-5 years. 21.4 - t 6- 10 years. 10.7 - 
11 - 20 years. 7.1 - 
Over 20 years. . 57.1 100.0 

Source: Author's Survey. 

y , t, 

TABLE 8.7 Number of Activists' Relatives who live in Sheffield. 

Action Groups. Tenants' Associations. 

n= 28 3A 

All. 14.3 40_ .6 
Over half. 14.3 34.4 
Quarter to half. 10.7 
Less than quarter. 17.9 Iý. S 
None. 39.3 

)', '-Not applicable. 3.6 - 

Source: Author's Survey. 

TABLE 8.8 Number of Activists' Friends who live in Sheffield. 

Action Groups. Tenants' Associations. 

n.. = 28 3Z 

_.. All. 17.9 68.8 
Over half. 53.6 #g. 
Quarter to half. 21.4 MS 
Less than quarter. 7.1 .? 
None. 
Not applicable. -- 

Source: Author's Survey. 



-161- 

Within the City itself, however, internal movements are. 

considerable, especially among tenants' associations' officers. 

Doubtless this is a factor from the redevelopment of the 

housing stock since the mid-1920s. The action groups' 

representatives have a record of much less internal mobility 

due partly to the history of recent immigration among a 

majority of their number; but also the longer-term and native 

residents in the sample have been attached to their part of 

the city for very long periods. This is confirmed in the 

Table 8.10 summary of information on duration of residence 

at current addresses. Twenty-five per cent of the, action 

groups' leadership have lived at their present addresses for 

over twenty years. The bulk of tenants' association activists 

having lived at their current addresses for over six years 

suggests that they are well-established members of estates - 

many being original occupants. Over 70% of the action group 

activists are owner-occupiers with only 14% in privately 

rented tenures - statistics which again indicate an imbalance 

in their representativeness of the communities which are more 

equally balanced in the distribution of tenures. 

TABLE 8.9' Number of Residences in Sheffield. 

Action Groups. Tenants' Associations. 

n= 28 32 

1 25.0 - 
2 28.6 X2,. 5 

3 17.9 z5. a 

:.. r 
4 10.7 z5. a 
5+ 17.9 

Source: Author's Survey. 



-162- 

TABLE 8.10 Duration of Residence at Current Addresses. 
Action Groups. Tenants' Associations. 

n= 28 3z 

Less than 2 
,. years. 10.7 

2-5 years. 39.3 
6- 10 years. 17.9 31. S 

,.. 11. - 20 years .,. _ 7.1. ýS. o 
Over 20 years. 25.0 º2.5 

� 

Source: Author's Survey. 

The picture finally emerging from this data is of two 

very contrasting groups of people. On the one_hand, tenants' 

association activists - drawn mainly from skilled manual and. 

junior non-manual occupational groups, having few educational 

qualifications and only the basic minimum schooling; mostly 

middle-aged and all rooted in Sheffield by birth, social and 

family"ties and, of course, living exclusively on council 

estates. The action group activists, by contrast, have 

distinct but less rigid profiles falling into two main types. 

The-principal group consists of young geographically mobile 

professionals who are highly educated: higher even than the 

average for their occupational class, and who are owner- 

occupiers with social ties extending well beyond the boundaries 

of the city. A smaller secondary group contains people märe 

rooted in the city who are older than the primary group and 

are also mainly owner-occupiers whose occupational status' 
although mixed tends to be lower than the principal group; 
they are distinguished by a strong degree'of attachment to 
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Sheffield and 'to the area in which , many. of them have lived 

for at least twenty years. 

Membership of Other Organisations. 

Several studies have produced evidence, suggesting that 

membership of, voluntary associations is not evenly spread 
I- J, 

among citizens., On the contrary a relatively few people, 

tending to be drawn from the educated . middle class, belong 

to a,. large number of groups. This, has, been shown to have 

important consequences so far, as one version of the pluralist 

theory of the political organisation of society is concerned. 

(8.14). 

TABLE 8.11 Organisational Membership - Number of Organisations. 

Belonging to: - England Sheffield Action Tenants' 
(excluding Group Association 
London) Officers Officers. 

No"Organisation. 35 35 12 12 
One: Organisation. 25 24 4 - 
Two'or Three 
Organisations. 27 27 28 53, 
Four or more 
Organisations. 13 13 56 35 

_Source: 
Community Attitudes Survey: England, Table 32, 
Hampton W. A. 'Democracy and Community', p. 145, 
survey of Sheffield Action Groups and Tenants' 
Associations. 

Table 8.11 summarises data on the number of organisations 

to'which the Sheffield action groups and tenants' associations 

activists belong, a comparison being drawn with, statistics for 

England. Of course all the activists in the illustration 

belong to at least one organisation - their own group or 
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association; the figures in Table 8.11 give the detail of 

any additional organisations to which they may belong, 

indicating in both cases that the activists in the groups 

are 'joiners' par excellence. This is particularly the case` 

in the leadership of action groups where a majority belong to 

at least four organisations, and more than a few had six or 

seven connections. Table 8.12 illustrates the types of 

organisation to which they belong. In virtually every category 

of organisation both types of group outnumber the. national and 

the. Sheffield figures by a considerable amount. 

TABLE 8.12 Organisation Membership - Types of Organisation. 

Types of Organisation. England Sheffield Action Tenants' 
(excluding Group Assoc. 

London) officers officers. 

Organisations connected 
with work: 
Trade Union. 20 25 24 50 
Professional Assocs. 6 6 40 19 
Club to help workmates 
.. or, colleagues. 7 7 12 12 

Business group or club. 2 - 8 6 
Social or Sports club 

at work. 13 15 20 31 
Anything else connected 
" with work. 3 2 - 12 

Public bodies or 
committees: 2 1 28 19 

Organisations connected 
with Politics: 

A political party or 
association. 9 3 16 25 

Church or Religious Group : 
Church club or group. 5 5 32 6 
Social club connected 
.: with church. 4 4 12 - Any other organisation 
', connected with church. 2 3 8 - 
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TABLE 8.12 (cont. ) 

Types of Organisation. England Sheffield Action Tenants' 
(e xcluding Group Assoc. 
L ondon) officers officers. 

Civic or Community 
Group: 

Parent/Teacher Assoc. 4 2 20 6 
Any other civic group. 1 1 12 - 

Organisation connected 
with welfare : 
Charitable organisations. 4 3 24 - Voluntary welfare group. 1 2 20 
Any other welfare group. 1 1 16 - 

Organisations connected 
with education and 
training: 

Organisation for further 
education. 3 3 20 - 

Military training group. 1 1 - 6 
Youth training group. 2 1 8 - 
Nursing or First Aid. 1 1 - - 
Any-other. 1 1 12 - 

Other, groups connected 
with leisure activity: 
Sports team or club. 9 8 - 19 
Club. for games. 7 7 - - 
Dance club. 2 2 4 - 
Club for hobbies or pets. 2 3 16 - 
Music, drama, jazz, 

-art club. 3 3 12 - 
Motoring association. 7 4 5 25 
Any-other. 3 3 20 - 

Other Social Clubs: 

Fraternal or 
-Ex-Servicemann Club. 7 2 - 13 

Women's social club. 3 2 - - 
Workingman's Club. 9 20 12 44 
Youth Club. 1 2 8 - 
Old'people's Club. 3 2 - 6 
Any other. 4 3 - - 
Anything not covered: 3 3 8 6 

No clubs or groups: 35 35 12 12 

Sources: Community Attitudes Survey: England, Table 53, 
Hampton, W. A., 'Democracy and Community', pp. 147-8, 
and Author's Survey. 
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Both sets of activists diverge'markedly from the 

national and Sheffield figures but there are a'niunber of 

important differences between the officers of action groups 

and those of tenants' associations. Primarily the latter 

belong either to an organisation connected with work or to 

social'or leisure activities; 50% belong to ä trade'union 

(twice the figure for the Sheffield electorate as a whole); 

only a small minority are involved in a public body or voluntary 

association. The action groups officers, by contrast, 

invariably belong to at least one (often three or four) public 

or voluntary organisations; membership of trade unions is 

surprisingly high considering their occupational backgrounds. 

Similarly, their membership of a political party may be 

considered high given that many of the action groups originated 

directly or indirectly as a method of by-passing the party 
political system. But the findings are consistent with results 

described in an earlier section which suggested that the 

alienation of the groups from the traditional system was not 

as great as might be expected; and one of the action groups 

was organised by a ward Labour Party. A high proportion of 
church affiliations 

among the action groups officers, roughly 
ä third of the sample, reflects the initiative taken by those 

organisations in establishing community development projects 
ändAin their general concern for the well-being of the communities. 

In summary, the action group organisers are eager 'joiners' 

of voluntary bodies. Tenants' association officers belong to 

organisations connected with their work, and frequently belong 
% 

to'-social clubs but rarely to' voluntary associations, with the 

exception of political parties., This evidence confirms previous 
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findings which suggest that there are groups of 'joiners'-- 

and that this may be the case particularly with activists 

in an organisation., The contrast between the middle-class 

professionals with their heavy-involvement in voluntary groups 

and: the skilled workers with their orientation to work and 

leisure commitments is a striking, although not unexpected, 

discovery. - 

Action Group and Tenants' Association Activists compared with 
Ward Labour Party Activists. 

4_ 
In a recent study of the, changing social composition of, 

the Sheffield Labour Party (8.14),, a-considerable amount of 

information was collected on the characteristics of ward, 
-, 

activists. The ward is the smallest geographical unit used 

by the political-parties and may be considered comparable in. 

scale to a community group; thus it is possible to compare, the 

activists at the grassroots in both ward Labour Parties. and 

community groups - in some cases they are, the same people! 

Waugh's study was designed in response to the-work. 
-of 

Hindess 

(8.15) who,. on very scanty evidence, argued. that, in. relation 

to the Labour Party, 'there has been. a vicious circle of decline 

in. the more working class areas of cities with a consequent 

shift, of power towards the more middle class areas. _ 
This, in 

turn affects, party policy and. leads to a further decline in, 

the more working class areas. ' 
`, .,., 

Waugh. set, out to discover whether the composition, of the 

Sheffield Labour Party had changed , over the, years _in 
line with 

the Hindess prognosis. His examination of major components 

of the political-organisation -,. constituency officers, trades 

and labour council political executives, the members of, the 
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City council and the City council Labour Group executive - 

revealed that there had indeed been a change in the 

occupational backgrounds of these people during the post-war 

period. A major change was the dramatic demise in trade 

union officers and full-time political agents who in the 

immediate pre-war period provided 37 per cent of Labour 

councillors, declining to 11 per cent by 1952 and slowly 

fading into extinction by 1972. The 'middle class', or more 

accurately people from the 'welfare professions', had on the 

other hand steadily increased their position in the constituency 

parties and at City council level but they had never been more 

than. 50 per cent of the representation. In addition, 'manual 

workers' were shown to have been remarkably consistent over 

the, years and, at the time of Waugh's investigation in 1972, 

had doubled their post-war percentage-on the Labour Group E. C. 

and. Group officerships. Waugh sees the rise of professionals 

in. the Party as a logical consequence of the 1944 Education 

Actýbut indicates that over half come from families with manual 

occupational backgrounds. Moreover, Waugh's analysis of 

political activists in the Ward Labour Parties shows that 

'middle class activists, in the Sheffield W. L. P's at least, 

appear to be very much in the political tradition of the 

Labour Party. ' Thus there are strong grounds for criticizing 

the Hindess thesis both in terms of the data - there clearly 

has not been a 'vicious decline' in working class representation 

in Sheffield, and also in terms of his explanation of the 

increase in the number of activists and councillors drawn from 

the professions and their political . attitudes. (8.16). 

.. 
Waugh analyses the social characteristics of two samples 

of ward activists, those in the six 'safest' Labour Party Wards 
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and those in the six 'most hopeless' Labour Party Wards; 

on the assumption'that these would broadly . represent'"the' 

'most working class' and the 'most middle class' wards 

respectively. We have, therefore, the possibility of 

comparing the action group and tenants' association activists 

with two distinct groups of Labour Party activists. Are. the 

latter also members of the 'joiners'? Could the wards in 

working class areas be more representative of the community 

than appears to be the case with some of`the action groups? 

The impression revealed by a number of indices provides some 

convincing answers. There are many parallels to be drawn 

between the variety of activists in these org. nisations. The 

middle class wards and the action groups both contain a pre- 

ponderance of professionals. A difference between these two 

types'of organisation is'that the'wards are located in one 

geographical area. of the city, whereas the action groups are 

found: in a variety of differing zones and this factor accounts 

for a slightly wider range of status groups represented in the 

action groups. The middle class wards, however, have pre- 

dominantly middle class activists and similarly the working 

class wards are mainly workers. All but two of the action 

groups are east of the middle class suburbs but these groups 

are nevertheless led by people from the small minority of 

high-status occupation groups. It should. be said, of course, 

that neither the wards nor the community groups representa 

true cross-section of the population in their areas. The 

point is that the action groups, so`far as their leadership 

is. concerned, are even less representative than the Ward 

Labour Parties. 
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Parallels between the Ward Labour Parties and their 

counterpart community groups are also found-in the age ranges 

of activists. A majority of the middle class ward activists 

and the action group activists are under 40 years, while the 

working class organisations both fail to attract into positions 

of responsibility more than a small number of people from this 

age range; they are, by contrast, run by the over-50s, the 

ward parties being noticeably patriarchal. Waugh suggests 

that this may be due to young people being driven away from 

the inner-city areas in order to set up a home, but presumably 

most, would move into the outlying council estates and the 

figures there suggest that equally they fail to become involved 

in their new areas; there is unlikely to be a single explanation 

for this. A number of studies have shown the variety of ways 

in which community life evolves in working class estates. 

Wilmott and Young, for example, suggest that in some situations 

working class couples tend to retreat into the nuclear family 

while maintaining a regular pattern of visiting parents in the. 

old community. (8.17) Lupton and Mitchell-thought: 'for many 

people, membership of or connection with the Centre is a sign 

of social inferiority. ' (8.18) Considering the types of 

activity which tenants' associations tend to arrange, this 

would seem a likely explanation for the failure of the younger 

generation to become actively involved. Their horizons are 

more orientated to the acquisition of a home and family, and 

to maintaining links with their peers and relatives in 

neighbourhoods from which they moved. 
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TABLE 8.13° Occupations of Activists in-Ward Labour Parties, 
Action Groups and Tenants' Associations. 

Occupation category. Middle Working Action Tenants' 
Class Class Group Association 
ward. ward. Officers. Officers. 

- 8 2 
n= 

- 2 3 
Business proprietor, 
director or manager. 3.8- 5.7 7.6 - 
Professional. 80.8 9.4 61.5 6.3 
Other non-manual. 7.7 18.9 15.4 25.0 

Skilled manual. 
Foremen. 7.7 56.6 11.4, 40.6 
Semi and unskilled 
manual. 0 3.8 3.8 28.1 

Occupation. not 
given. 0 5.7' - 

Sources: Author's Surv ey and Waugh, A. Unpublished 
M. A. thesis. 

TABLE 8.14 Age Range of Activists in Ward Labour Parties, 
Action Groups and Tenants' Associations. 

Age Ranges. Middle Working Action Tenants' 
Class Class Groups. Associations. 
ward. ward. 

8 
n= 2 

Under 21 1.9 0 - - 
21-30 21.1 11.3 25.0 12.5 
31-40 34.6 7.5 32.1 6.3 
41-50 17.3 13.2 14.3 40_, 6 
51-60 19.2 30.2 10.7 U. 4 
60 + 5.8 37.7 17.9 -, 

6-3 

Sources: Author's Survey and Waugh, A. Unpublished 
M. A. thesis. 
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The enthusiasm which young professionals bring to action 

groups or middle class wards again reflects the social milieu 

in which these people circulate. As was shown earlier, the 

action group leaders tend tö be considerably more mobile than 

Sheffield's population - 50% were not born in the City and 

over 35% have lived there for less than ten years. Relatives 

and a high proportion of friends also tend to live outside 

Sheffield. This often leads to a self-conscious search for 

'community'; and membership of the, white collar 'caring' 

professions will tend to stimulate concern for individual 

areas based on self-interest, defence of property rights, 

belief in 'involvement', and so on. The pattern, regardless 

of explanation, is clearly the same for wards in middle class 

suburbs where there is a noticeably high proportion of new 

arrivals to the City. 

TABLE 8.15 Leng th of Residence in Sheffield. 

Middle Working Action Tenants' 
class class Groups. Associations. 
wards. wards. 

n= - - 28 32- 
0-10 years. 48.1 7.5 35.7 0 

11-20 years. 15.4 0 7.1 0 
20 + years. 36.5 92.5 57.1 100.0 

Sources: Author's Survey and Waugh, A. Unpublished 
M. A. the sis. 

I 
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TABI, E-8.16 Full-time higher education. 

-Middle Working Action Tenants' 
class class Groups. Associations. 
wards. wards. 

% % 
n-= 28 ý3z 

University. 57.8 1.9 35.7 - 
Polytechnic 
training. 23.0 3.8 17.9 6.5 
Other. 2.0 0 7.1 - 
None. 19.2 94.3 39.2 93"6* 

Sources: Author's Survey and Waugh, A. Unpublished 
M. A. thesis. 

The educational backgrounds of activists follow a 

predictable pattern. 'Nearly 75% middle class ward activists 

went to grammar or private schools and 65% of action group " 

activists were similarly educated. From tenants' association 

leaders 75% went to elementary and secondary modern'schools 

but left in their early teens; only 17.6% went, to grammar -I 

schools and this figure is surprisingly high as-most--of them 

will have been too old to benefit from educational reorganisation 

under the 1944 Education Act. In-working class wards only 

15.1% of activists went to grammar schools,, the others following 

similar limited educational paths to the tenants' association 

organisers. The achievements in higher education by middle 

class ward activists and action group officers is extra- 

ordinarily high by comparison with the general population and, 

as Waugh points out, in relation to Labour Party activists 

these levels are far in excess of even the whole middle class 

itself. Slightly lower performances by the action group members 

reflect their generally lower socio-economic rating, the reason 
for which was explained previously. 
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Waugh did not collect comprehensive data regarding 

membership of other organisations, however, he did show 

that trade union membership was high among ward party 

activists at over 65%; and. all these activists were 

individually members'of a political party. Under these 

headings other differences occur between ward leaders and 

community group activists. Only 16% of action group officers 

and 25% of tenants' association officers are members of a 

political party; in addition only 24% of action group activists 

belong to a trade union, although 40% belong to a professional 

association, but the definition of trade union rules, out a 

fair, comparison in this respect. It is clear that action 

group organisers are involved in a greater variety of 

organisations, especially voluntary and welfare groups, whereas 

ward activists are more inclined to political organisations 

such-as the Fabian Society or the World Poverty Action Group. 

Tenants' association officers compare very closely with working 
11 

class ward activists where 50% belong to a trade union and have 

few commitments outside their political activity. Among 

tenants' association activists 25% belong to political parties 

dividing equally between the Labour Party and the Communist 

Party. Thus the action group and tenants' association activists 

are considerably more connected with party politics than the 

average Sheffield citizens of whom 3% are party members (8.19) 

-, but the focal points of their 'political' interest seem to 

lie outside mainstream party activity. 

0 
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The Role of the Activists. ' 

The question raised in the introduction to this chapter, 

concerning the nature of the relationship between the 

activists and the ordinary membership of groups, had been 

hinted at in the previous chapter which described the 

organisational structure and styles of the groups. The 

number of people shown as being involved in committee and 

sub-committee work was low, the statistics being confirmed 

by the general assessment of the interviewees themselves; 

and over a third of the organisations did not have a formal 

membership as such: the link between 'leaders' and 'members' 

being either a non-question or else the activists were intent 

on building a membership at some future time. With or without 

a membership, the role of the activists is crucial in shaping 

the style and functions of the groups: they make the decisions, 

undertake the negotiations, call meetings, produce the 

newsletters. Not surprisingly, they are self-perpetuating - 

nearly all the principal officers had held their positions 

since the origin of their particular group, terms of office 

which ranged from six months to ten years. 

There are constraints, however, on the decision-making 

power of the leadership. The community studies (which will 

be discussed in the next chapter) show that the mixture of 

class composition, history and traditions, dominant industries, 

etc. - the social milieu - substantially influence the way 

community groups are organised in different localities. The 

old-established working class communities, for example, rely 

heavily on the tradition of informal co-operation, while in a 

socially mixed suburb the tendency is for organisational 
`4 . 
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activity to polarise on class lines. The social and linguistic 

skills, of the higher socio-economic groups makes involvement 

in formal bodies a rewarding experience - usually at the 

expense of the lower social groups who will retreat into their 

own organisations or out of activity altogether. (8.20) Rex, 

indeed, develops this idea by suggesting that the most 

important factor in the relationship between a voluntary 

association and the community is precisely the way in which 

value and meaning systems are externalized. (8.21) Group 

membership means different things to different people but in 

general, members have an instrumental attitude towards a group: 

they regard an. organisation from the point of view of self- 

interest - whether or not it is providing a service or 

fulfilling certain tasks. On a day-to-day basis they will be 

content to leave the running of affairs to leaders and will 

come into activity themselves only if their own demands change 

or the services they receive from a group break down. One of 

the reasons for the restricted scope of some smaller groups 

may be precisely their failure to penetrate the community 

networks, especially as most of them are run by high status 

professionals or relatively new residents in the area. The 

role or services provided may be of interest only to like-minded 

people. In the closed, 'cell' groups the activists are not a 

'leadership' as such because the organisations have no general 

members and a very restricted public face. Having chosen this 

style of operation the activists exert almost total control 

over the group. In the more open, public orientated groups 

the leaderships are also in the main tightly-knit but are 

required to be more responsive than the cell groups to outside 

events and the will of the members. At the early stages of 
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group formation the activists initiate and guide discussion 

and tactics. The issues may compel a wide public interest - 

a slum clearance scheme or rent increases - but in some of 

the smaller groups and at a later stage in the other 

organisations the issues and debate may not be taken up in 

the community. Usually the group is compelled to adopt new 

or additional functions and the activists have a key role in 

determining precisely what the new orientation is to be. But 

the long-term stability of a group is also deeply rooted in 

the nature of the communities themselves and this long-term 

maturity depends on the activists selecting an appropriate 

role for the organisation to play within that context. The 

next sequence of chapters take up in some detail the relation- 

ship of the groups to their communities. 
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6 

CHAPTER NINE THE COMMUNITY STUDIES 

This chapter and the following two chapters are all '" 

concerned with the ' relationship' between the groups and their 

communities. Around this general concern are two specific 

themes both of which are central to the political theory of 

grassroots activity. -First, the numerous community studies 

produced'in the last two, or three decades--testify to the 

great-variety of"experiences of 'community'. -'�How do these' 

various experiences affect the conditions under which"voluntary 

associations and local political organisations form, and how 

will the different` conditions affect their development? 

Having already suggested-the significance . of the 'issues' in 

this process of ' origin and evolution; ' to what - extent, ' -if " at 

all, need this finding be`modified by an examination of the 

influence of different types of `community and. ' area" character- 

istics? That is, how do different experiences of''community' 

affect=political behaviour? ' The second theme concerns the " 

mechanics-of the' relationship between a group and its community. 

This implies examining the channels` of' communication between 

the groups and-, the residents, and defining the links with 

other organisations in the'vicinity. Given that the groups' 

are not technically representative of-their areas, ,,, a free 

flow of information to and from the organisations can certainly 

be considered a compensating factor. Might it", indeed, fbe the 

case that information exchange is a better means of reflecting 

local opinion over certain issues than a formal, 'once and for 

all' democracy? The question of the links to other groups'and 

organisations is important because a number of strands of, 

pluralist theory suggest that the formation of alliances and- 
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coalitions over some issues can be predicted. The material 

in this study finds no evidence whatsoever to support that 

view; on the contrary the groups are characterised by their 

insularity and parochialism in respect of other organisations. 

Neither, on the other hand, is there any suggestion of the 

development of conflict between the groups and neighbouring 

organisations in the area. 

,,. 
In this chapter we are drawing on the evidence from the 

most, important of the community studies published in Britain 

since the early 1950s, supplemented where necessary by American 

material, especially the work of Gans, on the conditions under 

which, organisations form and how they develop. These studies 

verify a number of observations made in earlier chapters 

concerning the role of the leaderships and the pattern of 

evolution of the organisations over the first few years of 

their existence. A series of recent studies suggest a different 

emphasis for the interpretation of community and the role of 

community groups in local politics. These interpretations are 

not,, however, incompatible with the more 'traditional' view of 

community. The traditional community studies and the 'non- 

locality' understanding of the origins and development of 

community may be seen as providing different perspectives on 

the rich and complex patterns of urban social and political 

life. In the following chapter the groups are seen to operate 

in a tension between their notion of a community of neighbours 

and the necessity to adopt a territory which is compatible with 

their bargaining position vis ä vis the local authorities. 

They are forced to make a political response because they are 

initially. issue-orientated groups. The boundaries which they 

adopt are, as a result, much more widely cast than the small- 
scale idea of a 'home-area' on neighbourhood and the population 
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they contain is, consequently. more diverse-and its investment.,.. 

of , 
time and-interest in the group more; partial.. 

There are, broadly-speaking, two-distinct-schools of- 

community studies both of which have, valuable observations 

and-, experiences to share -on-. the: nature-of, community organisation. 

The. division reflects-not only-, the changing nature; of urban, 

life but also, as a result, a developing approachýto community 

studies.. The first school includes those studies produced in 

the 1950s: and early 1960s which examine finite, geographically- 

defined communities, usually with reference to what were seen 

as key sociological components - the occupational and-industrial 

structure of the town, the type and degree of extension of 

kinship ties, the stages in the family cycle. A second school 

of more recent studies sees community resulting from external, 

'non-locality' factors; such'äs''competition for housing, or the 

maps'of planners and administrators -essentially as something 

that'"is imposed from outside. ''This view is'opposed to"the 

earlier'notions'of-an accretion of sentiments and family 

- attachments and has been pioneered by the work of Pahl, " Rex, 

Harvey, Gans, Suttles et al. Pahl (9.1), 'for'example, in'his 

discussion of Young and Wilmott's'(9'92) early, ''seminal study 

'Family and Kinship in East London', makes the 'following remark: 

":.. the research was carried out ' between- 1953 and 
1955. Television was hardly part of the culture 
then; few working-class people had motor cars, and"' 
consumer goods such as washing machines and 

''refrigerators were much rarer in working-class 
homes than they are now... the impact of consumer 
durables on style of life is not as revolutionary 
as, for example, advertisements would have us 
believe. However, television has kept many men at`' 
home when they might have gone to the pub or club 
... the increasing ownership of private cars will 
enable an increasing proportion of the working class 
to keep in touch with extra-familial kin who live 
some distance away. " 



-183- 

There are more recent statements on the urban social environ- 

ment, both planned and unplanned, which have compelled 

attention - racial diversity, high-rise accommodation, urban 

transport systems, and so on. The reappraisal has occurred 

first in terms of the indices which were previously being 

used and the significance attached to them and secondly as a 

move towards understanding the processes at work in the 

formation of urban life. This view is implied by Gans (9.3) 

writing in 1962. 

"Characteristics do not explain the causes of 
behaviour, they are clues to socially created and 
culturally defined roles, choices and demands. A 
causal analysis must trace them to the larger social, 
economic and political systems which determine the 
situations in which roles are played and the cultural 
'content of choices and demands, as well as the 
opportunities for their achievement. " 

These systems determine income distribution, educational and 

occupational opportunities and, in turn, fertility patterns 

and child-rearing methods in addition to the entire range of 

consumer behaviour. Gans then goes on to point out that the 

study of urban ways of life should nevertheless begin with an 

analysis of characteristics which, if held constant, may be a 

clue to discovering which behaviour-patterns can be attributed 

to features of the settlement and its natural environment. 

Maurice Broady's (9.4) study of the organisation of 

forty-one Coronation street parties in the Rock Ferry area 

of Birkenhead is a particularly interesting piece of research 

in the context of this review because essentially he was trying 

to find out the conditions under which people would be motivated 

to join in local social activities and, secondly, to determine 

the factors which influence the emergence of local leaders. 

The area of Rock Ferry is an example of what Broady sees as a 



-184- 

'respectable' working class community. It is 'better' than 

the 'rougher' adjoining areas and despite the physical 

juxtaposition social distance is maintained. Characteristic- 

ally there is a respectable concern-for individual and family 

privacy, 'We're good neighbours with=everybody; but you can 

be neighbourly without letting people over your door-step. ' 

'We keep ourselves to ourselves. ' 'There is no sitting in 

each other's houses like there is in some streets. ' Broady 

finds that the'residents are 'particular' and'make it a matter 

of-pride to keep out of debt, even in periods 'of . unemployment. 

The key to the development of any organisational form outside 

the family is a pattern of informal neighbourliness which has 

been built up over the years out of shared experiences and in 

times of common adversity. For example, an'informal collection 

for. a'wreath, or to help someone who is, ill, is not uncommon 

but on'the other hand a response in this collective way to, 

say, a, marriage or a birth is unusual. When co-operation does 

take place to meet a particular purpose, the activity is 

spontaneous and no one is thought to have a primary organisa- 

tiönalresponsibility. Broady did find, -' however, that on 

certain issue's or tasks a particular person might be thought 

of "as having' a special qualification - for example, one woman 

was' known as the'Labour woman' while another had the reputation 

-of, -advising'on children's ailments. In twenty-five of the 

streets there was a'person who was regularly called upon to 

organise bus-trips and in nine of the streets someone`who'' 

organised a money club. ' This tradition of informal'co-operation 

förmed-the`background for the organisation of the Coronation 

Street parties. 

"°° The-decision to organise a party was usually made by a 
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small group of'neighboursin the street; sometimes children 

pushed their parents into action because other streets were 

already making preparations. There was, of course, an 

unwillingness to get involved as it would mean extra work and 

additional strain; especially it might involve trouble. 

'Trouble' may be expected of any kind of social intercourse; 

its significance is suggested by the large number of synonyms 

such as 'unpleasant', 'disagreeableness', 'itch', 'bother', 

'upset', which are commonly used in its place. It was very 

common to hear an organiser comment about a party, with some 

relief, that 'there wasn't a word afterwards', which means 

there had been no complaints. The organisers feared their 

neighbours' displeasure over some aspect of organisation and 

feäred they might be criticised behind their backs. Hence 

they'took precautions to avoid outbreaks of trouble: 'so there 

will be no argument, so as not to give them a chance to talk. ' 

" 'Probably the most critical job was the collection and 

handling of money because it was especially likely to lead to 

trouble. Thus two people would go round collecting and at 

least one woman would accompany the organiser in the purchase 

of'food and prizes. Accounts would'be'strictly kept although 

there was considerable reluctance to actually I check the balance 

sheet'. The treasurer or organiser would normally insist upon 
ro t 

a check in order to avoid 'insinuations'. When insinuations 

did occur it was often over a very small matter such as not 

sharing out equally any left over cakes; in one street there 

was trouble because only enough bunting was bought to decorate 

alternate houses. 

A major component of the organisational framework was the 

dislike of formality although of the forty-one organisers 
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twenty-four-were 'customary organisers' and had had previous 

experience in the Co-operative Women's Guild or the Labour 

Party. There was a definite hostility towards formal 

committees which it was said 'only start little differences'; 

their members it was thought tended to become jealous and to 

find themselves at cross-purposes with one another. In the 

comment: 'it was not just a committee, we all worked together', 

the apprehension of formal organisations finds a clear expression: 

a criticism of the traditional way of conducting business is 

implied. The idea of chairman was vigorously avoided so that 

everyone 'could chip in'. 

'We may glean from Broady's observations two key factors 

in the development of organisations in a particular type of 

working class community. First, arising from the difficulties 

and problems of life in the area, there was a strong tradition 

of informal co-operation. Normally the mechanism will only 

operate under certain circumstances of adversity, but in the 

Organisation of the street parties to celebrate the Coronation 

the`same network can respond to other instrumental activities. 

Secondly, the suspicion of formal organisation, leading to 

trouble, and the apprehension of having an official chairman, 

'the one who bangs the hammer', indicates a general feeling of 

reluctance to grant a position of formal status to any of the 

neighbours. Pahl's quote from Simmel, one of the founding 

fathers of modern sociology, suggests why this should be so: 

'In general, and reserving many modifications, we can 
say that the lower a group is as a whole and the more, 
therefore, every member of it is accustomed to sub- 

-ordination, the less will the group allow one of its 
members to rule it. And, inversely, the higher a 

--group is as a whole, the more likely it is that'it 
subordinates itself only to one of its peers. In the 
first case, domination by the member, the like person, 
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is difficult because everyone is low; in the second 
case it is easier because everybody stands high. ' (9.5) 

Two studies (9.6) of neighbourhoods in Liverpool, Ship 

Street and the wider dockland area, support many of Broady's 

observations about life in an old established working class 

area and confirm Simmel's idea that the lower a group is in 

status the less likely it is to allow one of its members to 

dominate. The areas described by Kerr and by Mays are similar 

in many respects to the Rock Ferry area of Broady's study. 

According to Mays there is a widespread hostility towards 

members of the community who are willing to shoulder responsi- 

bility and act as leaders in organising leisure-time activities. 

Such people are likely to be described as big-heads. The very 

act of joining an association can be thought of as a deviation 

from the usual pattern of social life. In Ship Street itself 

very few people were members of an association, the only 

exception to this being trade union membership but this too 

was rarely in an active capacity. Although the vast majority 

of people in the area were Roman Catholics, church attendance 

was very low, and few people belonged to any of the numerous 

clubs which the church runs. As in the Rock Ferry neighbourhood 

the emphasis in social life was almost exclusively centred on 

primary kinship relationships. Outside the family, voluntary 

associational activity consisted of loosely organised groups 

formed for a particular instrumental purpose - such as running 

a football team from a local pub. 

A working-class community of a rather different character 

is the West Riding mining village of 'Ashton' studied in 1956 

by Dennis, Hendriques and Slaughter. (9.7) With a population 

of nearly 13,000 the town lies near the centre of the Yorkshire 
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coalfield and is 15 minutes bus ride from a sizeable town of 

43,000, and 5 minutes from a town of 23,000. " Ashton people 

tend to think not in terms of miles but of bus times. As a 

community the village is welded together by a number of 

different forces and influences from those of Rock Ferry or 

the Liverpool dock areas. First, Ashton is a geographically 

isolated community whereas the others were-sub-areas within a 

broader urban setting and were distinguished from their 

neighbouring areas by social as well as physical distance. 

Second, Ashton is a community dominated in its-pattern of 

social life by the men, whereas the others were markedly female 

dominated. Third, the evidence produced by Dennis et al reveals 

a striking inter-relationship between the attitudes developed 

through the collective experience of working down the pit and 

the-family and associational life of the town. 

Although Ashton is geographically isolated, the degree of 

involvement in the community varied quite considerably; the 

women in particular were forced to travel outside the town for 

work and very often for shopping. Conversely the retired miner 

who worked in the pit all his life and found all his leisure 

activities in Ashton itself hardly ever strays fromrnthe confines 

of-the town. 

Both Rock Ferry and Ship Street had a consciousness of 

their superiority to the neighbouring groups and, as Klein (9.8) 

comments, 'though also aware, without much'caring, that other 

remote groups were better off. ' On the other hand, at Ashton 

'. there were no neighbouring groups worse off than the miners so 

that comparisons tend to be made with better off sectors of' the 

population in other towns. "" 
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But what characterises Ashton in particular is that it is 

dominated by one industry - coal mining. The collective 

experience of mining coal in difficult and often dangerous 

conditions coupled with the operation of shift working creates 

the basic framework of life. At the heart of this whole 

process is the wages-system of payment which has a particular 

structure in the industry and for a life-long miner has an 

earnings cycle which contrasts with the ordinary manual worker. 

Starting in his teens the miner will progress to the top of the 

scale by the mid-twenties where, as a face-worker, his earnings 

are comparatively high. In his forties he becomes progressively 

less able to do the strenuous work at the face and will probably 

finish his working life on repair and surface work as a lower 

paid day-wage worker. At any time in this cycle even a minor 

injury or ill-health can temporarily or even permanently reduce 

his earning capacity. The authors ascribe to this pattern a 

number-of key aspects in the social life of the community. 

For example, 'the very disagreeableness of the work means that 

the women are considered more fortunate than the men. She 

cannot, therefore, put pressure on her man to work and yet 

without his economic contribution she will be unable to provide 

'a sound comfortable place to eat and sleep for parents and 

children; a place where they can enjoy privacy, if they ever 

feel the need of it, and very important, a haven for the tired 

man"when'he returns from work. ' This economic relationship is 

at , the heart of family life. In the authors' view, 'there is 

a'business-like division of duties and of work to which the 

development of affection and companionship is accidental. '(9.9) 

For virtually her whole married life the woman's role is 

circumscribed by the family and kin. She will'only regularly 
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see her husband over'meals or in'. bed=and she"is excluded from 

all,. the other areas of a man's-life, -'... the club, the'pub, 

the-bookie's office, the trade union, all'the places where", 

men'do, talk together are closed'to women. ' The, only exception 

is the labour`Party and even-there the women's, role, is'primarily 

on the social-side. 

}-ý ! Clearly -the _ organisation of voluntary associations " is 

restricted by: this basic male/female. division which-overshadows 

all aspects of life.. from the intimate family circle to the 

daily experience of'work'and to the activities which-lie outside 

family and work. The major voluntary association connected with 

work is, of course, the-trade union, and in normal times=attracts 

active . 
involvement -from only a small''proportion°of the`member- 

ship.;. In thespubs'and-working men's clubs-the branch 'committee' 

members meet informally in the 'best room' which is noted for 

the higher level of its conversation-and bestows, 'a prestige 

on. those men. ~ It 'is , through this. position of 'respect that 

union decisions 'can be enforced -by 'invoking -community 'pressure. 

The story is: toldiof'one Ashton miner who blacklegged'in-the 

1926 . lock-out ., « On his' death, ' 'twenty years 'later, not . even his 

own sons would =attend . the funeral. 'Y 

r.. ý' f F, The 
, 
colliery band 'is a source, of -pride in certain quarters 

but, -,.. ' ... for most people 'the satisfaction-of hearing pof , the 

success -of,, the band is the limit -of. their interest. - Ashton 

people know nothing of the competitions in which "their""band" 

does 
-badly, , but 'if it does well there. is =widespread comment. ' 

The rugby. team has a much wider following .. with attendances ' at",,:, 

home matches: varying from 2; 800 to 10,000. "The supporters' -µi 

clubs "' ... organised-dances, -,, social events and selected 'al, 
"Rugby League Queen"., --, A certain, amount of prestige for the 
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town is also gained--by, the-, cricket team and'thefSt. John , - 
Ambulance Brigade. An important-focus of social life for the 

young people in Ashton is the weekly dance held-atthe Miners' 

Welfare; in their whole life, for many-of them, the Dance may 
be, 

-the only place where the male and female lives cross paths. 
There were six working men's clubs-in--Ashton-at the-time 

of �the research with a combined. membership--of °6,850:. Seven:. - , -e 

pubs fulfilled"a similar-purpose. Apart from weekends, women 

are either, -by tradition or by club constitution,. eacluded; from 

club membership.. The authors' view-that-the danger and'- -. 

uncertainty associated with a miner's life imposes upon the., 

majority-of them a leisure in which the, main-organisations are 

thriftless co-operatives for the- purchase and«« sale 'of beer is 

basically a correct summing up, of the mainstream of associational 

life,, in Ashton. _ I- -", 

o,. -- In' complete contrast-to -Ashton , the Hertfordshire 'commuter 

villages' discussed by Pahl'(9.10): in. his-study 'Urbs. in-Rure' 

and-of one particular case-study-of 'Dormersdell' (9.11)-and 

published under the title 'Class and Community in, anEnglish 

Commuter Village', investigates the organisational-life-of a 

small-. but socially heterogeneous'community. ',. Pahl's studies 

offer-a graphic illustration of the meetingrof town and country, 

class and class in-the context-of an-unplanned-residential - 

middle-class dominated suburb and he-is: able:, to'highlight the 

contrasting attitudes and instincts of the populations through 

their interaction-in the-life of the community. r- 
Characteristically of an-'unplanned"suburb' (9.12). -migration 

into-the area was slow, - beginning in-the. 1920s,. and.. in the: case 

of the Hertfordshire villages was predominately, , though not 

exclusively, -a middle-class phenomenon. Since the war the rate 
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of influx has increased considerably with between 45% and 65% 

of_. the migrants to the three villages arriving since 1945. 

The inflow has been mainly of middle-class families as is 

shown in Pahl's analysis of the proportion in each class (as 

defined by the Registrar General's occupational categories) 

who were-either 'established' or 'newcomers'. For the middle 

class-group-only 19% were established (pre-1941) while 81% were 

newcomers. The figures for the working class categories were 

71% established and 29% newcomers. The implantation of the 

new, mainly middle class residents created a suburb containing 

two: socially. segregated communities - the locally orientated, 

established, primarily working class community and the middle 

class community, more mobile, newer, and orientated to London 

as-much-'as to the village itself... 'when new mobile managerial 

and. professional commuters move into a village, they live in a 

completely different social and physical world from the working 

class, and this has the effect of polarizing the community on 

class lines, replacing'the traditional hierarchical structure. ' 

In the Dormersdell study the social class mixture was 

particularly unbalanced with a large section of professional 

and-managerial workers concentrated in a wooded area slightly 

away from the village centre, while the more established working 

class-residents occupied an area of council housing nearer the 

centre. Pahl-then presents a great deal of evidence to show 

that-the geographical and the social divisions in the village 

are-mutually reinforcing. He quotes one of his middle-class 

respondents, 'It's a split between classes. The working class 

are more class conscious because. of an inferiority complex... 

but anyway the old community has been killed by commuting. ' 

The wife of a technologist was less explicit, 'The Wood people 
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are energetic and run things and the village people complain; 

but they do nothing themselves, so what is one to do? ' In 

the village, of course, there was a rather different view of 

things. 'We used to do our own entertainment until the Wood 

took over the Village Hall ten years ago. There used to be 

dances every week and now they're only occasional. The 

badminton is only for Wood people. They tend to be snobbish 

when there's no reason to be: you know people when you work 

in their houses. ' 

The divisions which these rather jaundiced views imply 

of middle-class domination presents, however, a rather false 

view of the way in which the relationship between the classes 

operates. While the Women's Institute and the badminton club 

have indeed taken over, the working-class villagers themselves 

monopolise the football club and the Youth Club, while there 

is some uneasy mixing of the two classes at the Cricket Club, 

the Horticultural Society and in church. The resentments 

which both sides tended to hold were more a function of lack 

of contact than of apathy or deprivation. The traditional 

working-class residents, Pahl thought, resented the collapse 

of'the old hierarchical system and the way in which they were 

now associated with a less respectable, new working-class 

sector. The non-traditional workers for their part saw the 

segregation from the middle-class as a symptom of the wider 

inequalities in society. In his commentary on the study Pahl 

presents the feelings of the middle-class residents in the 

following terms: 

'The middle-class people come into the rural areas 
in search of a meaningful community and by their 
presence help to destroy whatever community was 
there. Part of the basis of the local village 
community was the sharing of the deprivations due 
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to the isolation, of country life, 'and the-sharing 
of the limited world of the families within the 
village. The middle-class people tryýto get the 
"cosiness" of village life, without suffering any 
of the deprivations, and while maintaining a whole: 
range of contacts outside. ' 

The non-involvement. of the working-class, prevents the 

amount-of mixing necessary for the middle-class definition,,, 

of., what Pahl calls_the village-in-the-mind and this-is felt 

tobe 'a pity'. 

The evidence from Willmott 
_ and Young's study., of Woodford - 

a 
. 
planned middle-class residential suburb - suggests that,, a 

very, similar.. pattern of events has occurred-in the more, truly 
, 

urban community.., In this, case the middle-class residents are 

attempting , 
to. create what might be called a suburb-in-the-mind; 

as-the authors say, '... the working-class do not feel welcome 

in many of-Woodford's clubs and societies. Most people feel 

more, comfortable, with members of' what they think of _, as their 

own social class., -Middle-class people in particular, seeking 

to create a kind of "community" for themselves through 

organisations, 'want fellows with whom they feel at ease. '(9.13) 

`° In this' study, -however, Willmott and Young-are making a 

comparison not only between middle-class and working-class 

populations in Woodford but also between the pattern of life 

they-found in the suburb, with the traditional working-class 

community in Bethnal Green. 'An obvious question to ask is 

whether this pattern of family and community life is peculiar 

to the working-class - and in the cities, to the older central 

areas. ' As in Ashton, Ship Street and Rock Ferry the majority 

of people in Bethnal Green have lived there all their lives 

and are surrounded by a network of family and kinship ties, 

all of which makes for what Willmott and Young call an 
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! unforced sociability',. 'Of course , there -are "clubs in Bethnal 

Green --the place is , well- supplied, with University Settlements 

and Youth Clubs, and-there are the usual British Legion branches, 

political organisations and the rest - but for most people they 

are not essential for meeting others=and-mixing with them. ' 

In the suburb, - however, "the pattern of family relationships 

undergoes a fundamental change because>the'family unit is cut 

off from the extended kinship network. - Working-class people 

having moved into the suburbs revert to an increasingly nuclear 

family centred existence with far more joint husband and wife 

activity than in the traditional communities.. In. the Woodford 

study Willmott and Young nevertheless found that working-class 

residents generally tended to retain closer family ties than 

did their middle-class counterparts; they live, for example, 

closer to their parents - 42% of the sample had parents living 

in the same borough, while the figure for the middle-class 

respondents was only 26%. 

Comparison of Proximity of Parents. 

'Parents' Residence Woodford Bethnal Green 

Middle Working Working Class 
{#=` Class Class 

-=Same-Dwelling 8% 11% 12% 

. 
Within 5,. minutes 6% 10% 29%- 
Elsewhere in Borough 12% 21% 13% 
Outside Borough 74% 58% 46%'' 

The middle-class people had a'higher proportion of cars 

and frequently mentioned letter-writing and telephoning as ways 

of'keeping in touch with their families; they would more often 

spend their holidays visiting relatives than did the working-class 
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residents. The pattern of family visiting reflects the social 
divisions in the area: the higher the occupational category 

the further away from Woodford the parents tended to live and 

as: the socio-economic grouping declined so the number of 

parents living close to the area increased. 

In the later chapters of the Woodford study Wilimott and 

Young look further at the question of whether people make up 
for less family visiting by other activity. Indeed in variety 

and volume of activity there is a much fuller associational 

life in Woodford than in Bethnal Green, 

!... from the Park Residents' society to the Floral 
Arrangement Group, the'Markhams Singers to the 
]Knighton Players, the Snaresbrook Ladies' Hockey 
Club to the Aldersbrook Tennis Club, the Archery 

. Association to the Snaresbrook Riding School. 
Whether the avowed purpose is to play golf or 

Y., squash, to act or sing, to advance the cause of 
literature or Conservatism, the United Nations or 
local trade - whatever the overt purpose, one result 
is that you meet other people. ' 

The., question is what sort and what class? In fact, nearly all 

-these ,, 
organisations were middle-class preserves. In Woodford 

nearly twice as many middle-class, people had attended a function 

in the previous month, and over half belonged to at least one 
_i v 

organisation. The leadership whether in the churches, the 

clubs or any-of the other groups was the preserve of the. upper 

echelons of the middle-class itself. Church attendance was 

strongly related to social class - although only a minority 

even., of the middle-class attended regularly. Even at the 'pubs' 

working-class, people were found to be less frequent attenders 
than their middle-class neighbours. Willmott and Young noted 
that in addition to having less time and money the pubs in 

,W K- 
Woodford had a, very different, atmosphere from the cosy Bethnal 

Green pubs. 
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Church Attendance. 

Attended in Previous Month 
Not Attended in Previous Month 
Never Attend 

Middle Class Working Class 

34% 17% 
26% 26% 
40% 51% 

The exclusion of working-class people from associational 

life of Woodford was also found to be actively encouraged through 

the use of fees, references and the restriction of some clubs 

to certain types of people - trades, professional workers and 

so on; in addition to the informal pressures of linguistic 

skills, time and money. '... Woodford's working class do not 

belong so often. Institutional sociability has little to offer 

them. ' For the middle classes the adoption of 'suburban' values 

leads them to 'seek a kind of "community" for themselves', while 

in the suburban setting the working-class residents make an 

instrumental response by adapting their previous life style to 

the new setting. 

More detailed evidence of the response made to suburban 

living is to be found in Gen's classic study of the Levittowners. 

Although an American study his information is very pertinent to 

this discussion and exemplifies a type on the Thornesclassific- 

ation -a planned, residential middle-class suburb. His obser- 

vations support many of the conclusions of both Pahl and Wilimott 

and Young. In particular Gans considers the crucial source of 

behavioural response to be 'class subculture'. In the Levittown 

context he distinguished three such types of class subculture, 

the most important of which belonged to a group called the lower 

middle-class who made up approximately 75% of the Community. 

Gans describes the social milieux of this sub-group in the 

r. e_ 
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following terms: 

'One reason for the'child-centredness of the lower 
middle-class family is that such a family type is 
nuclear - that is consisting only of parents and 
children. In America the clanlike extended family 
is highly valued only in the working-class, in some 
ethnic groups of all classes, and for other reasons 
in the upper class. Lower-middle class people still 
love and visit their relatives, but if they are too 
far away to visit, they are not especially missed, 
for lower-middle class people are able to make friends. 
Their social life is informal and involves primarily 
neighbours and friends met through organisational 
activity. ' (9-14) 

In the. working-class sub-culture the husbands and wives have 

much more segregated roles than in the middle-class groups. 

'The husband is the breadwinner and the wife rears the children. 

Whenever. possible,. husbands spend their free time with other 

male companions, women with other women. ' In terms of attitudes 

towards organisational activity, working-class people found it 

difficult both to relate to strangers and to become involved 

in organisations whose values and interests often conflicted 

with their own. 'In a middle-class community then, people of 

working-class culture stay close to home and make the house a 

haven against a hostile outside world. ' 

A small proportion of managers and professionals had also 

found their way to Levittown, at least temporarily; this small 

group adhere to the third sub-culture - the 'upper middle-class'. 

'Theirs is the culture of the college educated, cosmopolitan 

population, trained to be interested in and to participate in 

the larger world. Home and family are somewhat less important 

to this than to other classes... ' Consequently their attitude,, 

towards organisational activity is very different from the other 

two groups. 'Upper middle class people participate not only in 

voluntary associations but in the entire community., As 
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cosmopolitans, they want to shape the community by national 

values which may not respect local traditions. ' 

In the section "The Impact of Community" Gans assesses the 

relative influence on these different sectors of the population 

which result from their move to suburbia. ` The lower class group 

initially reported more unintended changes because they had 

thought less specifically about the future and were surprised 

by, unexpected effects. 'After two years a`second interview found 

that the class differences" had more or less vanished and even' 

those who had thought a lot'about their life before moving 

reported more unintended than intended change. 'The major 

unintended effects are increased organisational activity and 

more visiting (half the respondents mentioning the former, 14% 

the latter) but 25%'are now negative ones - not having enough 

friends or missing parents back home. '`' The effects of'depression 

and loneliness were most serious among the working-class people 

who were cut off'from friends and relatives in the cities. It 

was not the move itself which produced these effects, but the 

move from one "type of city life '(the working-class 'urban 

village') to another. Apart from the increase in visiting and 

of joint family activity the most frequently reported change 

was the increase in organisational activity. -Altogether 73% 

of-residents belonged to a local group, although about: three- 

fifths of all membership was to be found in churches and church- 

related groups; just 30% belonged to secular organisations. m 

In the groups themselves Gans, like Pahl and Willmott and 

Young found a 'definitional problem' with different sections Of 

the community having competing aims and objectives'. For example, 

in the local-voluntary' associations the upper middle-class tended 

to hold the cosmopolitan view of slow growth with an emphasis on 
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the substantive-prograanme whereas the locals (lower middle-class) 

wanted to go for rapid growth in order to put the organisation 

on the map in the community. 'At a more latent level, 

organisational struggles were reflections of class differences, 

intertwined with religious ones and the ever present split 

between the locals and the cosmopolitans. '(9.15) The definitial 

struggles which the groups invariably had produced considerable 

insecurity which in turn led, to-a rapid rejection of dissidents. 

'Loners' and 'idealists' were quickly got rid of to be followed 

by people of-lower or higher status. Thus within a few years, 

conflicts over the speed and direction of growth became irrelevant 

and, the, teething crisis was replaced by a stable size of group 

with a routine programme. 

- -. - The development of associational life "in , working-class 

suburbs has been extensively documented, in recent years but as 

an example of the common 'planned-residential: type there is no 

substitute for returning to the seminal research of Durant 

(9.16)(Ruth Glass) which was undertaken before'the Second World 

War. on), the Watling Estate in North London. At the time when 

Durant made her study (1935-37) the restate had been in existence 

for-nearly ten years and-she was able'to analyse the changes to 

the social structure and associational life which had occurred 

during that period. In essence. Durant was again-asking the 

question - had Watling become°a-community? 

The site of the Watling development in an area of formerly 

undisturbed. agricultural land with a, periphery of middle-class 

suburbs created a considerable-amount of friction between the 

new and the old communities. The new residents, most of whom 

came from theainner-London°areas"of St. Pancras and Islington, 

were characterised by Durant under one of three headings-- the 
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categories related to the varying amounts of economic security. 

The majority group (44%)'consisted of small families usually 

with one wage earner who enjoyed relatively-high pay and some 

degree of job security. ' For this reason this group was also 

the most geographically stable. Secondly, a, group (26%) con- 

sisting-of-large families also with relatively` high earnings 

and. 'thirdly (22%) an unstable and mobile selection of'large 

families often with more than'one wage earner, but all with 

relatively low wages. The latter group were particularly, -, 

though not exclusively, vulnerable'to'changing economic circum- 

stances. 'Economic crisis or a rise in prices, unemployment 

or sickness, or-sometimes even marriage of earning, children 

causes disruption of the household economy and often compels 

removal from the estate. " Rents were two to three times greater 

than in the original areas, husbands had high travelling costs 

as there was. -very-little employment in the immediate vicinity-, 

of Watling, while the wives often found shopping in'unfamiliar 

markets more expensive. Problems such as these were compounded 

in, many cases, by considerations of status. '... At Watling, - 

where: more households with better incomes have settled, the, 

wireless next door becomes an obligation to bring home, a 

wireless. ' The previously 'balanced budget' frequently compelled 

people to move back into London. 'During-. the ten years which 

have: passed since the first houses were occupied the total number 

of families who have lived on the Estate is nearly twice its 

maximum capacity. One out of every two families which have ever 

come to the Estate moved elsewhere before the-end of ten years. 

Almost. half of all families, stayed-there less than five years. ' 

By-a process. of selection and re-selection the-final social 

composition of the Estate tended towards securely employed, -, 
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manual workers with small, young families. 

These factors, which are largely external to the suburb 

itself, were crucial in the formation and development of the 

communal and associational life of the Estate. Common to the 

pattern of social life in the suburbs the family became the 

basic social unit and it was through the interaction of 

neighbouring families that the first social contacts were 

developed. The hostility of the surrounding suburbs forced 

the council house dwellers to seek their own segregated social 

life. From this desire coupled with some complaints about the 

Estate itself a Residents' Association was set up in 1928 - 

with their on newspaper 'The Watling Resident' reaching 

practically every house on the estate. Nevertheless, by the 

spring of 1929 membership of the Association had fallen to 

only 90 and the co-operation which characterised the organisation 

had given way to competition and conflict. This was due_in. part 

to the high turnover of residents, many of whom had not shared:. 

the-early problems, '... problems of adjustment to the Estate 

(became) an, individual experience for each family and, their 

solutions became extremely individualistic too. ' About this 

time a variety of other voluntary organisations were establishing 

themselves on the estate, acting to draw support away from the 

Residents' Association itself. Durant mentions a-Horticultural 

Society, the District Nursing Association, various national;.. 

organisations such as the Townswomen's Guild, the Co-op and the 

Labour Party: and in particular the churches, - both, Protestant 

and Catholic - were emerging as a strong. attraction, drawing 

approximately 1,000 adults each Sunday. 'At the end of this 

early period, in the summer of 1931,, the Estate had acquired 

much of the likeness of a town and had lost much of its earlier 
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resemblance to an intimate community of people. The people 

themselves had become more like strangers to'each other. '' In- 

other words, a housing estate which is faced with its specific 

problems is more likely to'develop social consciousness and 

keenness for local unity than a modern'town pursuing its'daily 

routine... while new instruments of corporate'activity had'been' 

created, the old communal enthusiasm had markedly waned'. ' 

By 1936 when Durant made her study, aCommunity Centre 

had been open for some three years with a full-time secretary 

running the building. ' But the number of people involved'in the 

Centre was very small - only 6% of the adult population were 

members and over the two years of the study only 73 members 

paid the full subscription. The Centre itself was badly 

situated and drew most of its support from the households' within 

a'300 yard radius. The social'composition'of the members`, and 

especially of the officers, was not typical ' of "the 'estate as a 

whole; for example, 81% of the officers worked locally compared 

* to' 32% for the total population of Watling. " None of the 21 

'principal officers in the sample came-from the large family, ` 

'one wage, type; nearly all came from the relätively'well=off 4'" 

small families - the group with the most time to spare and the 

least mobile section of the community. The children attached 

to the Centre through a number of different activities were 

shown to be better than average performers at school than their 

contemporaries. 

, -.. '-Frankenberg (9.17) succinctly sums up'the Watling 

experience-in these words= 'There is a familiar pattern of 

initial loneliness followed by unity against the outside world, F"-, 

giving rise to an`agitational Residents' Association. This 

achieves its' tasks' and most of the -inhabitants settle down, to' 



-204- 

a home-centred but small group orientated social life. A minority 

is drawn from one status group - in Watling, the respectables. ' 

-, Two'case studies, of an estate in Liverpool and an estate 

in Sheffield, appear in a University of Liverpool publication 

'Neighbourhood and Community'. (9.18) Both studies provide some 

additional insight into the working-class experience of suburban 

life.. The Liverpool estate exemplifies the type referred to in 

Thorne's classification as a 'planned working class industrial' 

estate. -The, Sheffield example (Wybourn) is a planned residential 

development but. differs from the Watling estate, which was also 

in'that. category, because it was designed initially to accommodate 

families from a single inner city slum clearance zone. 

' The Liverpool estate studied by Lupton and Mitchell, 'is 

situated near a village on the outskirts of the city. It was 

built in 1942-43 to provide accommodation for the families of 

workers who had been moved to the area under the Control of 

Engagement Order, to furnish manpower for nearby factories 

engaged on important war production. ' The estate containing 

nearly 500 'prefabs'. was hastily constructed on an isolated site 

eight miles from the city centre and adjacent to a village.. The 

first families who moved in had only the minimum of facilities, 

both inside the dwellings and outside, but the planning and- 

layout of the estate were thoughtýto be good, providing adequate 

shopping facilities and a Community Centre. 

'Some of the families had left behind them not only - 

comfortable houses of their own but also relatives and friends. 

The prospect of rebuilding their lives in such surroundings 

appalled them... (but) they were able to live together as families, 

a very important consideration at atime when so many. were, broken 

up by the war. With these things in mind, the new-residents set 
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, to work to make themselves as comfortable as possible. ',, '"Again 

-these factors led to the early formation of a Residents' 

Association, whose purpose would be'theýimprovement of their 

living conditions and the general social amenities of the estate. 

'Initially the Association negotiated with'the Ministry of s, 

Aircraft Production and the City Council over matters such as 

buildings and equipment, " rents and re-letting and various 

services - gas, water, transport, and soon. This representative 

function was confirmed. at the 1946 elections to the Parish 

Council in which six village members were"unseated-by Resident 

Association members. The authors considered the. members of the 

"committee, the, majority of whom were skilled workers, -well able 

to carry out their duties -a number of them possessing leader- 

ship. experience in trade unions and'the Labour Party. But despite 

this there soon emerged disagreements and splits both within the 

organisation and the residents on the estate. A particular 

source of controversy was created by the decision to install a 

bar. at the Community Centre. 'The bar has become very popular 

with some residents, but there are others who claim that buti 

for.. its existence andýthe: 'type of. person frequenting it, they 

would use the Centre'and"help to extend its activities. So long 

asýthere is a bar-there, they refuse to join. ' Moreover some of 

the smaller special interest groups - the youth club, the 

dramatics group - were forced'to break away from the Centre both 

because the building was unsuitable and because it was not 

possible in the context of the association to resolve the con- 

flicting 'overt and , popular' idea of-community' with sectional 

interests. 

The attitude of the non-members, however, revealed a more 

fundamental split in the community as a whole. ! To-many-people 
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membership of, or connection with the Centre is a sign of 

social inferiority and it is at the heart of the problem of 

the social divisions of the estate. ' Lupton and Mitchell based 

their analysis of this division not on occupational, family or 

educational criteria but on what they saw as the self-ascription 

of a superior social status, 'assumed status', as a technique of 

adaptation to the new conditions in the working-class suburb. 

The'authors also noticed the tendency for smaller family units 

to' r assume a higher status than their fellow tenants, leading 

them to withdraw from communal activity of any sort - except 

significantly the Parent-Teacher Association-. The comparison 

with'Watling is interesting because on the London Estate it was 

precisely those higher status residents who were responsible for 

maintaining the public life of the Community Centre. 

The Sheffield study reveals another variation on the theme, 

a"variation in which organised communal activity ceased altogether. 

In many ways this estate is the least 'suburban' of those 

mentioned because it is close to the city centre, although 

isolated from it by a railway and waste-land (now the Hyde Park 

flats and motorway link road), but more significantly because 

the families were moved from a nearby slum clearance zone and 

were automatically rehoused with their previous groups of 

neighbours. In this way the social life of the old community 

was transplanted and in many respects preserved in the new 

surroundings. 'This isolation has probably been very important 

in-stimulating local consciousness and also in insulating the 

residents from other ways of living. ' 

The difficulties involved in the transfer were immense, 

particularly because at a time of severe unemployment higher 

rents were incurred and the expense of buying new fittings and 
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furniture. was"considerable. Indeed, 'about one fifth of those 

who moved to the estate during the first four years left again 

fairly soon.:: The, majority stayed, however, and in 1930 nearly 

. 70J, of the tenants declared that they preferred the new con- 

ditions to the old. ' 

According to a local report-4W of the heads of Households 

. were unemployed-in-1930. This the authors, Hodges and Smith, 

, consider. to-be an'important factor in the development of - 

-community life 'as it provided a common background of experience 

and, need-which made the-. residents willing to co-operate in 

various kinds of social activities... ' -a similar heritage of 

struggle which was noted in the Ashton study. The shared 

experience of life. in the old community will certainly have 

'helped to generate the feeling of "belongingness" which now 

, exists. ' The amount of inter-marriage which takes place on 

the., estate also-contributed considerably to the integration of 

, the estate,. - a situation more typical of an old established 

'traditional' community than a suburb. From the parish register 

the authors of the study found that two-thirds of the inhabitants 

married on the estate did in fact marry another resident. 

One initial effect of the move of groups of households was 

a lack of any one preponderant age group on the estate but very 

rapidly the proportion of children under the age of ten rose 

until in 1931 a figure twice the national average was recorded. 

The life of a number of voluntary associations which 

assisted in the period up to 1939, however, was short-lived. 

A gardening club, a tenants' association, and a community centre 

were all founded on the basis of problems of adaptation to the 

new environment or because of unemployment. But by the end of 

the 1930s amelioration had been brought to these problems and 
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all three organisations collapsed as a result.. z=a 

The authors do note, 'however, that the transference"of 

traditional`working-class-values resulted`in a continuation of 

the. network`of mutual assistance-intimes of'crisis. As°in 
. 

Rock. Ferry, -Hodges and Smith found a number of families'who 

were called on'to-help with laying, out-or-with confinements and 

it, was-still customary°for certain people to collect money for 

funeral wreaths. They noticed also-a disparity-of social status 

between people living at the-'top end' and those at the 'bottom 

end'. This-is due to-the disparity in the status of the original 

slum clearance areas, 'that the houses-built later-at the top were 

of-slightlyýbetter construction, and'for some reasons, possibly 

council policy; there were some very poor families living-at the 

bottom end. Nevertheless, these discrepancies""are-only marginal 

features and'the creation of this division, 'is'an attempt by 

"respectablell"people to dissociate themselves, fromathe general 

reputation-of the" estate. ' 

The 'Non-Locality' View of Community. 

A widely held view now believes it a fallacy to see a 

community as a self-contained unit (after the school of Chicago 

ecologists (9.19)), because description cannot be considered as 

a substitute for explaining the processes by which people choose 

or are constrained by their social, political, geographical and 

economic environments; in the phrase of Gans, 'the socially 

created and culturally defined roles, choices and demands. ' 

The idea that communities are defined by external forces 

has been elaborated and examined systematically in a number of 

recent studies. They pose a very different view of the concept 

of community from many of the earlier studies in their rejection 

of certain assumptions about the role of kinship, shared sentiment 
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and common locality as central components_in community life. 

As a result, their interpretations. of, the motives-involved in 

the formation of local. voluntary associations-are somewhat 

different from the earlier work.. -Platt (9.20), for example, 

goes so far as to suggest that the view, of community taken in 

, 
the Bethnal Green studies was a reflection mainly of what the 

authors thought society-ought to be-like. Bethnal Green was a 

place where the working-class: 'were,, sufficiently. different to 

be interesting and to subscribe to values which accidentally 

coincided at some points with their own. ' Such a sweeping, 

judgement is not warranted if the variety of experiences 0; 
1, - 

community suggested in the last section isýborne in mind... 

That is to say, in the particular. example. of. Bethnal Green the.. 

factors of kinship and local identity, held a greater significance 

than in other types of area,,. or at least played a different role 

in the formation of community life than in, say,, a, socially mixed 

residential suburb. When analysing any-one... area the question. is 

to_ assess the relative influence of a multiplicity of factors 

which certainly include shared sentiment, kinship ties and so 

on,,, but always within the framework of-questions of occupational 

status, social class and relationships, determined by a general 

administrative, and political structure.. These relationships 

are-to be examined in this section with particular reference to, 

the work of Rex, Pahl, Harvey and Suttles. 
. 

The urban environment is the product of forces external to 

any one area or locality. This is clearly demonstrated in., 

relation to the question of housing provision the-creation 

of new stock and the uses to which existing stock is put., In 

the course of this section the particular problem of housing 

supply will be shown to be crucial to. the formation of; local 
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associational life. We may first of all see the question in 

terms of the history of housing policy. -In Britain in the 

twentieth century, changes in the basic structure of the 

housing market have rapidly transformed the social and morpho- 

logical face of all the centres of population. ' These changes 

may be summarised as follows. State intervention in the housing 

market in the 1920's combined with the emergence 'of'the Labour 

Party both nationally and locally, as the organised political 

expression'of the working-class movement, ' created within a 

decade the `council-house-estate'. 'During this same period the' 

rapid'growth'of the Building Societies ensured that the lower-"' 

middle and middle-"classes were able to find'"a 'relatively secure 

access to owner-occupancy by'borrowing capital`. The concomitant 

development'in the built environment was thel'ring of suburbs 

which now surrounds every town and-city centre of any size. 

As a result of these major changes in the housing market'and the 

creation of 'housing policy' the privately rented sector which" 

predominated in*the nineteenth century has been progressively 

undermined. ' More recent changes in social policy - adverse 

taxation and local authority slum clearance-programmes - have 

hastened this decline. In the provincial centres privately 

rented accommodation amounts now to between 15% and 30% of the 

total and is destined to wither away within" the`next'few-'decades. 

The Inner London Boroughs are an important exception with 49% 

at the time of the 1971 Census. This anomaly is mainly due to 

the' contrasting"occupational opportunities in Central'-London- 

where a 'mass of white-collar and service jobs attract a vast-, 

inflow of young executives, barmaids, secretaries and'other 

people who need to be near the-city centre. 

The evolutionary process in the housing market'may-take 
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many-forms; a-stable, built-environment reflecting in its 

present function-social'values and characteristics quite 

separate from a-preceding historical period. Pahl (9.21) 

cites the case-of, the large-roomed housing of the old, 

Czechoslovakian-middle-class which in the socialist system 

have become flats for workers. 'Those living in the flats of 

. those previously ina privileged position themselves gain 

privilege in the new situation. ' In the British context the 

L'urban game of leapfrog', as Rex (9.22) puts it, is character- 

istic of nearly all the major centres of population. The upper 

middle-class=moves out of the city centres, the middle and-lower 

middle-classes leap further out into the 'suburbs! and the - 

working-class progressively moves to a comparable suburbia 

created by the local authorities in imitation of the middle-class 

style of housing. This very basic characterisation takes on any 

number of local variations and to a certain extent is being 

reversed as 'land scarcity and house prices increase. - For example, 

the question of scarcity of land together with a change in 

architectural fashion have created-zones of densely populated 

high-rise megablocks close to the-city centres, or again, the 

recent phenomenon of a centripetal movement, of. 'office workers 

and. intellectuals back into the inner-ring seeking owner-occupancy 

and improvement grants in areas of. relatively cheap short-life 

housing. 

The general process, by which urban resources, and in 

particular housing, are distributed and the spatial structure, 

built up is described in. a°number, of studies by Pahl (9.23)'-', 

on social structure and spatial structure and the distribution 

of, resources and facilities in the ! socio-ecologicalenvironment'. 

Pahl begins from a , statement of two main theoreticali postulates . 
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First, that there are fundamental spatial constraints on access 

to scarce urban resources and facilities which are basically 

expressed in terms of time/cost distance. For example, the 

same wage for doing the same job in different parts of the 

country does not necessarily lead to an equal access to life- 

chances; this will vary according to the proportion of income 

spent on housing, journey to work, journeys to facilities and 

so on. The second postulate is that there are fundamental 

social constraints on access to scarce resources which reflect 

the distribution of power in society and are illustrated by the 

functioning of bureaucratic rules and procedures and by social 

'gatekeepers' who help to distribute and control urban resources 

- planners, social workers, estate agents, property developers. 

Pahl refers to these processes as 'socio-spatial' and 'socio- 

ecology, systems. A central dynamic of the urban system, 

according to this thesis, is inevitable conflict for access to 

scarce resources. Education, jobs, housing as scarce resources 

are Call potential sources of conflict. The main modifying 

factor in these patterns of relationship is the intervention by 

public authorities and powers into the distributive process. 

This intervention may either underline the differential reward 

system already operating or may modify it. The type and nature 

of; intervention will depend on a number of factors - the political 

system, historical situation, the values of the administrative 

and'care-taking professions, and so on. 

The prognosis which is posed by Pahl's work is simply that 

the locality in which a person finds himself is largely a product 

of-these processes of allocation. In the housing market in 

particular there are a variety of competitive pressures caused 

by-the market system of distribution or by the bureaucratic 
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procedures of local government administration. Blair.. (9.24), 

for example, describes the conflict between a variety of., less 

privileged sub-classes each with their own vested interests. 

He quotes, the case of owner-occupiers in, old inner-city 

properties who, may work to encourage the local authority to,,.. -, 

gettrid of planning blight or of Commonwealth immigrants but 

will oppose slum clearance projects that may, -adversely affect 

their possession of property.. It would be. instructive to 

develop this-perspective and examine in more detail the exact 

nature of the economic relationship between different groups 

of people in-the urban social system. The-particular problem 

is,. to. find-out whether these different and competing groups 

cluster residentially and, if they do, what are the implications 

for the-definition of community characteristics... The work of 

the, American social geographer David Harvey and the British 

sociologist John-Rex are key sources in this debate and so I- 

intend to outline as briefly as possible the central aspects 

of-, ', 
their positions. 

Harvey, in his book 'Social Justice and the City' (9.25), 

and also in a number of articles, is concerned to., demonstrate, -_ 

the links-between finance, capital and community life. He_con- 

siders a particular form of rent, class-monopoly rent, as-the 

key to the urban social system. Using the classical Marxist 

definition Harvey states that: 'Class-monopoly rents arise 

because there exists a class of owners of "resource units" and 

the land. and the relatively permanent improvements incorporated 

snit, who are willing to release the units under their command 

only if they receive a positive return above some arbitrary 

level. ' In the urbanised world of capitalist societies. there 

arise definite 'class interests' based on the ability or lack of 
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ability to command scarce resources. For example, a group of 

low-income tenants, unable to command access either to owner- 

occupancy or public housing, have no alternative but to seek 

accommodation in the privately rented housing sub-market. 

A , landlord seeking, say, a 15% per annum return in an area where 

there is an abundance of low-income units will rationally reduce 

maintenance and actively disinvest until some properties are so 

poor that they will be taken out of the market; whereupon 

scarcity is reproduced and rents will begin to rise again until 

a 15% rate of return is obtained. Harvey cites a second example 

of the realisation of a class-monopoly rent between 'speculation- 

developers' and suburban middle and upper-income groups: in this 

case the sense of social status and prestige opens up an 

opportunity for housing in various areas to command higher or 

lower prices with the degree of access depending on income 

levels. In the free market economy the speculator-developers 

try to ensure that current land and housing values reflect 

future returns and so seek to organise externalities to enhance 

thevalue of existing developments. 

From these examples Harvey goes on to develop an hierarch- 

ical model of the institutional structure which class-monopoly 

rent produces. For example, the rent taken from a low-income 

tenant is passed on through the landlord living in a middle- 

income suburb to the speculator-developer; and as it seems 

virtually impossible that the process could operate in the 

reverse direction there would seem to exist a hierarchy at the 

top of which are the organisations of finance capital. 

In addition, there is also a geographical structure to the 

housing market which directly contributes to the realisation of 

class-monopoly rent. In the context of Baltimore City Harvey 
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outlines the following main features. First, 'there is the 

inner city area - the main locus of the conflict between 

landlord and low-income tenants; the latter are mainly black, 

poorly organised, exercise little"political control and are 

to all intents and purposes trapped in this sub-market. 

Second, the white ethnic areas which are dominated by home 

ownership financed by small, community based savings and loan 

institutions without a strong profit motive. Third, the black 

residential area of West Baltimore which emerged in the 1960s; 

here low to middle income blacks without access to local loan 

associations, financial institutions and the Federal; Housing 

Administration (due to discrimination) resorted to a scheme 

called a 'land-instalment contract'. In this process of legal 

financial theft the speculator buys up property and then, having 

added his profit margin, sells the house by interposing his 

credit between the purchaser and the financial institutions, " 

taking out a conventional mortgage and a loan. The speculator 

retains title to the property until the loan is paid off where- 

upon the purchaser can begin paying the'normal instalments to 

build--up equity in the house. Thus the cost of buying a house 

can be as much as twice that of asimilar dwelling in a white 

ethnic area. Strong pressures are exerted on white middle-class 

groups to move to the suburbs where speculator-developers'are 

ready-to accommodate them. The so-called 'black tax' is, of 

course, 'a class-monopoly rent. A similar process of extracting 

aýclass-monopoly rent operates in'a number of areas'of high- 

turnover but in this case financed by a combination of-'mortgage/ 

bank finance and Federal Housing Administration (FHA) insurance. 

Various programmes to end the discrimination against blacks 

permitted the financing of home-ownership for low or moderate 
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income groups who have no money for a down-payment. In the 

high turnover sub-markets which were created speculators can 

easily pick up houses cheaply and after some cosmetic work 

sell through the insurance programme. Class-monopoly rent is 

imposed in the form of an 'exit tax' on whites and a black or 

low-income 'entry tax'. The fifth of Harvey's geographical 

sub-markets are the middle income group areas. These were the 

creation of F. H. A. programmes in the 1930's and conventionally 

financed by Federal savings and loan institutions. The inner- 

edge of this sub-market is under some pressure, however, because 

the finance houses are sensitive to breaks in these areas which 

result in a gradual erosion as speculators move in to fill the 

vacuum. Typically there is a political struggle at this boundary 

as the middle income groups seek to preserve their position from 

erosion. The sixth and most affluent section can use savings 

banks and commercial banks and rarely resort to F. H. A. guarantees; 

usually they can fend off speculative incursions and will move 

only on the basis of their own preference. 

The system which is created is a product of history. It 

changes in the course of time but in the short term a certain 

degree of rigidity permits the extraction, in one of its various 

forms, of class-monopoly rent. The implications of Harvey's 

work on residential structure and the processes underlying the 

formation of communities are, of course, very important. The 

supposition from this work is that the most active agents in 

the shaping of residential areas are the finance houses mediated 

through investors seeking to realise a class-monopoly rent. The 

relationship between this view and more conventional sociological 

models is extremely, complex. But, in short, Harvey argues that 

considerations of race, prestige, life-style, community solidarity 
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are not irrelevant to understanding residential differentiation 

but actually improve the conditions for, the extraction of class- 

monopoly rent because they help to maintain the'sub-market units. 

These groupings are identical to the, 'housingclasses' described 

by Rex and Moore in the Sparkbrook study and the same conclusions 

apply to the situation which Harvey found in-Baltimore. Individ- 

uals can strive to move from one sub-market or housing class 

situation to another, but none can choose the actual structure 

in which they are involved; '' 'The general propösition`we are left 

with is an intriguing one: in producing new modes of consumption 

and new social wants°and needs, ' the urbanization process con- 

comitantly produces new distributive groupings or consumption 

classes which may crystallize into distinctive' communities within 

the overall urban structure. ' 

HOUSING SUB-41ARi TS, BAI, TIMORE CITY. 1970. 
f 

Mean 
% Black % its value of % Renter Mean 

Median occupied owner owner occupied monthly 
income* d. u. 's occupied occupied rent. 

Irnner city 6259 72.2' 28.5 6259 71.5 77.5 '_ 
1. East 6201 65.1 29.3 6380 70.7 75.2 
2. West' 6297 76.9 27.9 . 6963 72.1 78.9 

Ethnic 8822 1.0 66.0 8005 34.0 76.8 
1. East Baltimore 8836 1.2 66.3 . 8368 33.7 78.7 
2. South Baltimore 8785 0.2 64.7 6504 35.3 69.6 

Hampden 
` last Baltimore 9566 84.1 50.0 13,842 50.0 103.7 

South Baltimore- 8941 0.1 56.9 9741 43.1 82.0 

High turnover. 
, 

10,413 34.3 53.5 11,886 46.5 113.8 
, 1. North-West 9483 55.4 49.3 11.867 50.7 110.6 

2. North East 10,753 30: 4 58.5 11,533 41.5 111.5 
3. North 11.510 1.3 49.0 12.726 51.0 125.1 

Middle income 10,639 2.8 62.6 13.221 37.5 104.1 
1. South-West 10,655 4.4 48.8 13,470 51.2 108.1 
2. North-East 

.; 10,634 2.3 66.2 13,174 /33.8 103.0 
Upper income 17,577 1.7 50.8 27,097 49.2 141.4 

Weighted average of median incomes for census tracts in sub-ma$t. 
Source: 1970 census. 

0 
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The central position held by housing in the urban social 

system is a, notion largely formulated in Rex and Moore's classic 

study 'Race, Community and Conflict'-(9.26). In this they suggest 

that the nature and existence of urban.. communities_is predicated 

by larger, external forces that shape the housing market, '... 

that the basic process underlying urban social interaction is 

competition for scarce and desired types of housing. In this 

process people are distinguished from one another by their -r 

strength'in the Housing market, or more generally in the system 

of housing allocation. ' In the specific context of Sparkbrook 

in the-mid-1960's Rex and Moore distinguished seven major 

'housing class' situations. (i) The outright owners of large 

houses in desirable areas. (ii) Mortgage payers who 'own' whole 

houses in desirable-areas., (iii) Council tenants in council built 

houses. (iv) Council tenants in slums awaiting demolition. 

(v)_ Tenants of a whole house owned by a private landlord. 

(vi) Owners of houses bought with short term loans who are 

compelled to let rooms in order to meet their repayment 

obligations. (vii) Tenants of rooms in a lodging house. For 

any particular locality the model will, of course, depend on the 

kinds of housing available and the, form of allocation. There are 

many different histories, many types-of housing stock. Pahl 

(9.27) offers a housing model from one of his commuter villages 

in Hertfordshire. In this instance he deduced an eight-fold 

classification. (i) large property owners. (ii) Salaried 

immigrants with some capital. (iii) 'Spiralists'. (iv) Those 

with limited capital. (v) The retired. (vi) Council house 

tenants. (vii) Tied cottages and (viii), other tenants, and 

local tradesmen and businessmen. There were to-be found definite 

clusters of interest built upon the possession of property and 



-219- 

buildings, each reflecting certain social values and status 

positions and each under competitive pressures of one sort or 

another. In Sparkbrook Rex and Moore found a larger bureau- 

cratically allocated section than in most countries; discrimin- 

ation could operate in this sector as well as in the free market 

sector, and there were certain forms of tenure, especially those 

of the resident lodging-house landlord and the lodging-house 

tenant, which were to be differentiated from the owner-occupier 

and the tenant of a whole, privately-owned house, in that tenures 

of this kind were the most insecure of all. 

The social behaviour, of people is, of course, the product 

of a multiplicity of influences; their position in the 'housing 

class' system is only one of these. This is acknowledged by the 

authors of the Sparkbrook study who also point out that the 

notion of housing classes as a sociological model is only a 

simplified one - they are offering 'an ideal type which may 

help to illuminate the complex world of social reality'. People 

in the particular context of the 'zone in transition' will react 

according to previous cultural experiences, religious backgrounds, 

kinship ties, job opportunities. There is another set of 

objective factors which mould the formation and structure of 

social relations, namely, the housing class situation, or as 

Rex describes it in a later article, access to the 'means of 

residence'. (9.28). In short, the differences of access to housing 

resources and the security of tenure does not necessarily lead to 

a common consciousness of belonging to one or other of the groups. 

The question, therefore, becomes one of looking at the sources 

of the alternative forms of consciousness to which members of a 

housing class choose to give their loyalty, or to define as their 

social context. An integrative mechanism which blurs in varying 
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degrees the conflicts inherent not only in the competition for 

scarce and desired housing facilities but also in the general 

social and industrial system was considered by Rex and Moore 

to have two main sources. First, that there was a system of 

'status grading of the ways of life of various neighbourhoods', 

in which people would aspire from a lower to a higher position 

and presumably would have different insights into and knowledge 

of the facts of the hierarchy. Second, that the whole process 

of the formation of housing classes 'might be overlaid and 

distorted by another fundamental process in which immigrants 

into the city form colonies which might provide the means to 

partial temporary pluralistic integration, but which would also 

act as a springboard from which immigrants might launch them- 

selves into the city and its social and cultural order'. 

The reconciliation of the potential conflicts and the 

expression of ethnic, religious and political values is largely 

the role and work of a variety of associations in the area. 

Rex and Moore found that the ability of the different ethnic 

communities to utilise and adapt their organisational life 

varied considerably: 

'The Irish are well equipped both with a colony structure 
in the period of transition and with the means to 
assimilation. The West Indians are marked by their 
colour, but their culture is less distinctive than that 
of the Irish. They are lacking in organisations and in 
commercial influence. They want acceptance into the 
host society... the Pakistanis are culturally and racially 
distinct... they form, in a technical sense, a pariah 
group, being in the society but not of it. They have 
clear conflicts of interest with the society and have 
organised themselves to pursue these conflicts and to 
reach some adjustment compatible with their interests. 
On many levels of organisation they are better equipped 
than either the Irish or the West Indians. It is out of 
the interaction of these three groups with an English 
community in a decaying urban district that Sparkbrook's 
social system has to be fashioned. ' (9.29) 
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The associations whether they be political parties, 

churches, } tenants'; immigrants' or community associations 

provide, - at-least in part, the means by which special; -interests 

are advanced; they also -'institutionalize the aggressive and 

defensive sentiments of the various groups'. -., The national and 

international links of many of the groups and their 'universal- 

istic' ideas served in some ways to inhibit the performance of 

this-function. Clearly, while the factual and material basis 

of class inequality - in housing and society generally - can 

be-recognised, a variety of interpretations can be made to 

explain one's own situation on the position of other people in 

the, "system. -r 

-, --In a later article Rex develops his argument about the 

role of voluntary associations in the inner-city context. (9.30) 

The crucial point for the relationship between community life 

and-the groups is the way in which values and-meaning-systems 

are--externalised through associational' forms. Rex, °ýfor_ example, 

considers that the development of a housing class into a conscious 

'class-for-itself' should be sought-in-, the-study of urban 

associations. 'The area. in which one would : begin to look for a, 

partial development of housing classes-so that they become classes- 

for-themselves is in the -study of the. "organizations, norms, -beliefs, 

values and sentiments of-the associations, which exist in profusion 

in.. the city. '(9.31) He develops the-argument outlined in Chapter 

Two of 'Race, Community and Conflict', -to point out, that whatever 

the overt function of an organization - churches, political parties, 

drinking clubs, community associations and soon - they are-better 

understood 'as the agencies either of incipient housing-classes-, " 

for-themselves or of immigrant colonies. ' Thus all-°the organizationi 

in-Sparkbrook played, in varying degrees, a-number;: ofrroles, the most 

important of which were: (i) 'the overcoming of `social isolation; 
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(ii)'acting as 'trade unions' on behalf of the members;, (iii) of, 

doing pastoral or casework-amongst-the members; (iv) 'elaborating 

new meanings, norms and belief systems. ' And, of course, as a 

minimum requirement an association must display elements-, of, 

organizational form; the affiliation of members, with officers,, - 

clients and supporters. Rex claims that these-functions-and 

facilities are the basic means through which a housing class starts 

to become a class-for-itself. For Marxists the point at which-true 

class-formation begins is a crucial area of investigation butýthe 

actual mechanism of this process has never been fully elaborated. 

As Rex says; 'The-Marxist tradition has=never adequately clarified 

what is involved, sociologically speaking, in the formation of a 

class-for-itself. '(9.32) 

A very different view of housing as a basis, or even a partial 

basis, for the development of'class activity is'taken by the neo- 

Marxist'school of urban sociologists. ' Castells, for example, 

argues that the growing-homogeneity of the workforce in the 

factories and offices may actually be offset by increasing differ- 

entiation of residential types and status groups which leads to 

'"the, ideological integration of the working class in the-dominant 

ideology. '(9.33) 'According to Castells, in his seminal text, 

'The Urban Question', "a class activity arises out'of the contra- 

dictions which develop from imbalances in the allocation of 

resources-to the two key elements of, capitalist society, production 

and consumption. Castells-argues, 'in a position derived from the 

French philosopher Louis Althusser, that in such societies the 

workforce must continually-be replaced and provided with certain' 

life-sustaining facilities, such-as housing, -('the reproduction of, 

labour power'). Under present day conditions, -however, other 

amenities such as schools-are alsoýa requirement to ensure that 

the workers are of functional use to capital ('the extended 
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reproduction of labour power'). Together the simple reproduction 

of labour power and the extended reproduction of labour power are 

achieved by private or collective provision in the form of a 

'means of consumption'. The, key to Castells' thesis is that in 

modern capitalist states the, means of consumption are increasingly 

provided by the state in a collective form. He sees this as the 

source of a major political and economic contradiction in capital- 

ism because the structural necessity to maximize profit creates a 

tension between the means of production and the means of consumption 
1 11 

with the former always dominant. The 'urban problematic' is seen 

as-the arena in which the struggle to resolve this basic dispute 

takes place. "The theme of 'the urban' seems to connote the 

processes of simple and extended reproduction of labour power, 

while emphasising the particular conditions of their realization. 

In more concrete terms, in the advanced capitalist societies, we 

are witnessing an. increasing collectivization of the conditions 

underlying these processes,, since there is a technico-social 

interpretation of the productions and activities necessary to it 

and, since the concentration of the means of production and their 

administration, involves a parallel concentration of the means of 

consumption. In such a situation, the urban refers not only to 

a. spatial form, but expresses the social organization of the 

process of reproduction. "(9.34) 

The relationship between Althusser's famous text, 'For, -Marx' 

and, Castells' book, 'The Urban Question' is central to understanding 

the philosophical basis of the neo-Marxist school of urban sociolo- 

gists. From-his position as an activist on the left of the French 

Communist. Party, Althusser argues that the real task of philosophy 

is to make a political intervention into theory. Castells.,,., 

frequently argues in his works that any political struggle . 
in; the 

urban context is only profitable if it leads to a raising of 
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political consciousness which he explicitly relates in the French 

context to the militant wing of the Communist Party. This link 

between theory and political practice has, of course, been a key 

theme in all the great Marxist writers, especially Lenin. 

Castells, indeed, 'argues in a passage reminiscent of the well-known 

text of Lenin (9.35) that spontaneous social movements will never- 

develop beyond a reformist, ''trade union consciousness' without 

the infusion of Marxist theory and' organization. Without the 

agency of a revolutionary organization to weld the struggles to 

the broad anti-capitalist movement consumption issues will produce 

'consumer trade unionism'. Conversely, 'The new questions posed 

by the urban problematic are expressed inaction'that reopens the 

road to'revolution in our societies by linking other forms of 

conflict with those arising from the productive system... '(9.36) 

The central position of Althusser's revision of the classical 

understanding of the works of Marx and Engels revolves around the 

question of when and how a pre-revolutionary 'conjuncture'(9.37) 

can result in an actual, qualitative transformation of society. 

Althusser argues that under the conditions of developed capitalism 

the classic Marxist notion of the clash"between labour and capital 

is no longer a guarantee of social change. While Marx recognised 

the crucial role which the state and ideology play in this process, 

the penetration of those two factors has produced hitherto 

unrecognized complexities which must modify the conditions of a' 

revolutionary conjuncture. "... that a revolution in the structure, 

does not ipso facto modify the existing superstructures and 

particularly the ideologies atone blow (as it would if-the`economic 

was the sole determinant factor) for they have sufficient-of'their 

own consistency to survive beyond their immediate life context, " 

even to recreate,, to 'secrete' substitute conditions of'existence 
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temporarily. " (9.38) A revolution' can'--only'develop, therefore, 

when a, multiple set of circumstances"'fuse into-'a ruptural 

disunity'. Castells-suggests that in the'urban system -: in the 

contradictions of the consumption process -'a significant contri- 

bution°to this convergence of social disintegration is being'made. 

But if these movements do not lead-in"the direction of revolutionary 

rupture but remain within the confines'of'radical"protest or, 

'participation' they. will only lead to the perpetuation of the 

existing social system. 

This conclusion has been a major source of criticism of 

Castells because the method is highly deterministic'-`that` given 

the right set of circumstances and correct leadership real"urban 

effects' can be achieved. As Pickvance points out, 'This appears 

tome to ignore what is not only a major theoretical problem but 

also a major problem for political practice, namely, how; -in 

Marxian terms, does aclass-in-itself become aýclass-for-itself? 

To answer by the implementation'of'a revolutionary political' group 

simply moves the question one step further back: under'what- 'i ' 

conditions is this possible? ' (9.39) Following Rex's. development 

of-the Sparkbrook study, Pickvance argues that Castells'-''discussion 

of: urban social movements is weak because; he"does not-consider all 

the circumstances 'of how a social base becomes a 'social force. 

This should include consideration of the contextýof an issue, the 

organizations, the value systems of the participants, other-sources 

of,, -loyalty and identification and so on. Pickvance is also critical 

of- Castells for dismissing the possibility, of urban effects 'l ` 

occurring in any other way than through structural contradictions. 

Pickvance quotes, for example, a'number of French and British 

studies which show how groups were able to use institutional'methods 

for achieving their goals. "... 'mobilization of the social base' is 

only one way in-which urban effects are produced. -My aim is not to' 
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deny that mobilization is an important source of social change... 

but simply to argue that both types of action are empirically 

important, and that neglect of either is unjustified. "(9.40) 

Taking 'social change' as a.. concept which includes both major 

and minor changes Pickvance suggests that governmental institutions 

are also a source of change,., "and to this extent must be, treated 

as. sources of urban effects. in the same-. way as social movements. " 

(9.41) Consequently, the 'movement centred' , approach. of the 

neo-Marxist further weakens their. theory. of social change. "It is 

,.. _ only. when particular local authorities are made-the subject of 

study-that it will be possible to-attribute the 'urban effects' 

in, particularýcases to the-actions of urban social movements, 

authority policy and other urban actors. "(9.42) Castells, on the 

other hand, 'defines urban social movements in terms of certain 

types of--result. or effect.. Without these specific effects the 

organization is not an urban social movement but a reformist or .,.;. 

,! protest' group., Pickvance sums up his. critique of Castells in 

the following terms "... organization plays a greater role in social 

movements than simply permitting the linking of contradictions.,, 

It is suggested that: the, survival and success of such movements 

depends on the°resources they, are-able to obtain, free or. through 

social exchange, from, organizations in the community, from higher 

levels of hierarchies, and-from the personal networks and multiple 

position of their members. This is true irrespective of whether 

the underlying theory of political action stresses mobilization 

, 
of the base, institutional means, or personal relations, though 

", in-the latter case it is more patent. "(9.43) 

Criticism has also been levelled at Castells, for the use he 

makes of the notion of collective consumption. This leads back 

to the initial observation in this section-that different 

residential types and residentially based status systems, according 
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to Castells, create not differentiation but 'ideological inte- 

gration'-. Saunders, however, shows in his case-study of'Croydon 

that social class divisions based on an owner-occupier/council 

tenant split was precisely a basis-'for mobilization; 'in this case 

to defend the dominant social and political ethos of middle class 

owner occupancy. (9.44) As Saunders'-suggests, Castells'' use of the 

concept of a collective means of consumption is not in itself 

wrong but has been wrongly applied. "It is apparent that a crisis 

in the provision of collective means of consumptions far from 

bringing non-capitalist classes together, may serve to'drive-them 

even; further apart... a shortage of housing resulting in political 

agitation by the homeless may well be seen-by owner occupiers (and 

possibly by some secure council tenants) as a threat to their 

values. "(9.45) In addition, -it is precisely in the arena of 

collective consumption, where Castells locates the major dys- 

functions between production and , consumption, that urban movements 

would be expected to form. However, claimants, public transport 

users, or more pertinantly, council-house tenants are no better 

equipped for the sustained achievement of real 'urban effects' than 

private sector consumers. 

In his reformulation of urban sociology Castells offers a 

'materialist' understanding of the notion of community. "Space 

is-areal element and not a conceptual unit. " His interpretation 

arises out of'Ithe attempt to provide a proper subject matter for 

the-discipline-against the general-'theoretical objects' of all 

previous urban sociology which, Castells argues, has not had a 

specifically 'urban' content. "Thus, while there is no-field of 

reality which can be termed 'urban', urban sociology has in fact 

tended to tackle two types-of problem: (1) relationships to space; 

and (2) what may be termed the-process of collective consumption. " 

(9.46) So what has previously been thought of as 'urban sociology' 
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has in reality been, a, sociology of space and,. a. sociology, of 

collective consumption, "Urban sociology,.. as-such, has no- 

specific real object. ". Castells says that these two fields. 

of study can, however, 4if tackled with. a correct. theoretical 

system, become a valid arena of analysis. He suggests that there 

are-three possible theoretical approaches - the study of the 

production of social. forms, _-the functioning of the social.. system 

and the structure of the semantic field. By. placing. these 

ingredients with the real objects, that is. to=say, =space and 

collective consumption, what is constituted is a new theoretical 

field. "The study of. space and the process of collective con- 

sumption, at these three levels, in. relation.. to. structures and, 

in relation to actors, and following the three approaches, indic- 

ated, constitutes a new theoretical. field... this field is not 

that of a new urban sociology,, but.. is simply a redefinition of 

the real problems-tackled and discoveries made within the ideolog- 

ical field described as urban sociology. "(9.47) For example,, 

Castells recognises the use of the term. 'community' to. describe 

the spatial coincidence of a social unit andra, social system but 

he. rejects, the notion as a theoretical. object because there is 

nothing that particularly delimits. -'community' as separate from 

the social relations of capitalist societies in general and is, 

therefore, an ideological statement. However, as Pickvance 

suggests, if that definition of community is accepted it, is 

possible to open up_Castells' own idea of functional integration 

by studying. the economic basis of spatial differentiation, (c. f. 

Harvey's work on Baltimore) and how different social systems 

operate. and in particular the circumstances under which. a social 

base becomes a social force.. For Pickvance a theoretical method 

such as this provides a very definite urban real object, which-he 

calls the"'sociology, of community'.. ' And as he points out in nearly 
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all his subsequent-work Castells has concentrated only on the 

historical materialist approach, ('the study of the production 

of social forms') .- "It implies -focusing= on 'the study of trans- 

formations of the relationships-between society and space' rather 

than the functional integration or semantic field'of a spatial 

unit. One of the interesting areas for further development lies 

in the use of all three approaches.... adoption of a historical 

materialist approach need not exclude certain-other-approaches. " 

(9.48) Castells' revision of the subject matter of urban sociology, 

whether or not we accept the label 'urban sociology' has widened 

the perspectives of the discipline but he fails to draw the 

conclusions of some of his on theoretical--reworking, particularly 

by. rejecting-the existence of 'urban real-objects' and the conse- 

quences which flow from such a position. -- 

One recent attempt precisely to construct a theoretical under- 

standing-of the sociology of community is to be found in the work 

of the American sociologist Gerald-Suttles. In his work he relates 

the emergence of community organizations to his understanding and 

interpretation of the nature-of community. Indeed, Suttles 

proposes that the very notion of 'community'-is-concerned about 

how residents defend themselves from--external-adversaries and 

that a particularly advanced-form of this defence is the estab- 

lishment of an organization. In the book 'The Social Construction 

of. Communities' (9.49), mainly written by Suttles, the folk and 

traditional understanding of community as an-internally coherent 

collectivity based on family ties and neighbourly sentiment is 

replaced by a model which emphasises the role of-external 

organizations, 'adversaries and advocates', in the formation--of 

the urban community. Furthermore, it is suggested-that 'the 

contemporary local urban community need not, be'seen as a detached 

and primordial solidarity but is best conceived of as a pyramid 
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of progressively more inclusive groupings, in which each level 

of sociocultural integration parallels the hierarchy of 

'adversaries' or 'advocates' who face residential groups. '(9.50) 

The most elementary features of the urban community, Suttles 

indicates, are its identity and its boundaries. The former may 

be distinguished by any number of dimensions or attributes, but 

they seem to devolve around a single cultural principle, namely, 

that an identity is established by the most apparent differences 

from other areas. Thus a neighbourhood may be thought of as 

belonging to a particular ethnic or racial group, even if that 

group is`not a majority of the population in the area; it will 

nevertheless be distinguished on that basis. Identity is thus 

determined by comparison and by dialogue with other adjacent 

communities in addition to the ideas of a number of external 

agencies - the local press, town planners, estate agents, etc. 

- Outside influences are equally important in the development 

of boundaries. For example, a street which is said to separate 

one, area from another achieves its significance only partly 

because it is a physical obstruction, for additionally it repre- 

sents a social barrier across which a resident may find himself 

in, an unselected and even dangerous social setting. The identity 

and boundaries of a community cannot thus be seen to result only 

from internal development of relations among co-residents. " What 

distinguishes one area from another is the social model of 

community of which there are several main types; they exist 

together in a hierarchy of community units reflecting, among 

other things, governmental and administrative divisions'and 

telescoping into each other - albeit in a fragmentary fashion. 

Within the urban setting Suttles finds that'there are four basis 

levels in the hierarchy of communities. From the point of'view 
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of the'residents the most elemental' grouping is the`network'of 

face-to-face acquaintances who share the same street or block 

of flats, " or who shop'at the same local shops. This is the 

equivalent of the 'home area' discussed in a number of British 

studies and'is characterised. ' primarily by-'the'directýknowledge 

and-recognition-of those who happen to'live close-by, ' or who use 

the same facilities. Usually the extent of the home area will 

differ from person`to person and'so will`not constitute a 

neighbourhood or have a named residential identity. It is. an 

area which has particular significance-for children as it may 

represent the confines of their play area - and thus have a 

prescribed definition rather than the more egocentric'inter-' 

pretation'of the adult. ' 

'The 'second stage in` the hierarchy of communities° is the 

one which Suttles calls the-. defended neighbourhood. This is 

the smallest area commonly known both'to its members and to 

outsiders. " It is''an area within'which people retreat to avoid 

a quantum jump in the risks of insult or injury they'must'take 

by-moving about"outside the area. ' 'The sizeof the area may be 

large or small, ' although' -there ' is ' an upper "limit, depending' on 

the-nature'of'the area; for-example', in an inner-city zone the 

defended neighbourhood may be as small as a single building or 

block'of flats. "These defended neighbourhoods are determined 

by the fear of invasion'from adjacent communities: 'it is-the', '' 

mutual'opposition rather than primordial solidarity alone which 

gives the defended neighbourhood its unity and sense'of homo-` 

geneity. ''(9.5i). 

The defended neighbourhood may-or may not have an official 

identity, but it is characteristic-of the third tier of community, 

the community of limited liability, that it has'formal recog- 

nition -a name and specific boundaries which have been drawn 
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up over time by af. varie. ty'of external agencies,, planners, the 

press, business groups. Because these groups have different 

requirements and sometimes compete with, one another about the 

way in which cities are tobe divided there tends to be a mosaic 

of overlapping communities-of limited-liability-so that a 

resident may find himself living in several areas. - Participation 

in the community of limited"liability is-as a result-voluntary 

rather than being prescribed'on the basis of residence alone. 

"-The local community organization, improvement association, 

political interest groups and other organizations attract only 

a portion: of the local residents. In turn, action on behalf 

of the community of limited liability becomes specialised and 

self-consciously orientated toward limited issues (housing 

standards, pollution, tree removal and soon). The residents' 

interests are thus'only partially captured by narrowly localised 

community groups. " (9.52). Suttles suggests that the ineffective- 

ness of many community groups must be accounted for, by the 

fragmentation of interests and loyalties resulting-from the 

community of limited liability. And since the residents of any 

one area will , only' have"°a'few common 'adversaries or, advocates' 

they can be aroused only temporarily and'on, the basis of only 

one . or a few issues. 

The fragmentation of the community'of-limited liability 

is much less than in the fourth dimension of`the urban community 

typology, the expanded community'of'limited liability. This 

level is almost hypothetical but is, made visible 'by terms-such 

as the East End or West End of a'city and sometimes: -is'the 

subject of government policy-or a , programme of housing, transport, 

social-service, etc. Occasionally, community groups may attempt 

to-organise-on the basis of such a large 'constituency, although 

their claims are usually poorly justified by their membership. 
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This level of centralisation causes problems for smaller` groups' 

who may have to resort to more militant tactics to-'make their 

voice heard. Larger-scale , community-'organizations might: develop 

to match the scale' of their adversary - -b& it a' business firm, 

a political programme, a "planning' proposal, '`or' whatever. "*Often' ' 

these organizations will'take -`the" form of `a confederation of 

smaller groups, attempting to` expand' membership, developing "a 

more professional'and"high'status leadership and speaking toa 

wider range of issues. (9.53). 

., 
fý 

+%ý 

Summary and Conclusions. 

r- In the'twentieth century the two-fold--process of`the 

dispersal of population from the city centres and'the'decanting 

of`the'rural population'has created an:: increasingly suburbanized 

society. As relatively new, yet extensive, statements onsthe 

urban landscape, the variety-'of types of suburban community 

provide an ideal opportunity to assess the factors which generate 

the'formation of associational life. Attention was initially 

given to a number of studies of what has been called the 

'traditional working-class community' because they themselves 

display-distinctive patterns of-associational life and also 

because the response-of people moving from these older-communities 

into the suburbs has not meant the sudden acquisition of anew, 

'suburban way-of life' but an adaptation of traditional life' 

styles to the new surroundings and the new social setting. 

- What is this tradition? In working-class communities the 

most important element in the public life of the area is the 

tradition of informal co-operation, especially to be found during 

times of adversity - unemployment, 'ill-health, deaths and-so on. 

The attitude to formal ' organization' is as'a result one of 

suspicion in case the traditional patterns-and networks are 
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disrupted. In time certain individuals may develop a reputation, 

as-'the labour woman', or 'the money collector', but a self- 

ascribed status gained through membership of a formal committee 

is likely to lead to friction and. even hostility - 'the man who 

bangs the hammer'. The general attitude towards community organ- 

ization-is thus one of instrumentality - to fulfil a specific need 

which may arise from time to time, such as Coronation street 

parties. In the event, action will emerge spontaneously, partic- 

ularly calling on the fund, of 'customary organisers' and so that 

people can 'chip in' according to their means. In the case of the 

pit village the instrumental attitude found expression through 

the formally organised trade union. This is due to the factors 

of. geographical isolation and the very strong relationship between 

attitudes developed in the process of, winning coal - the physical 

toil, the history of economic crisis, dangers of ill-health and 

accident, that it is an exclusively male occupation - and family 

and community life. In the community loyalties are very tightly 

knit and the penalties for breaking these codes of behaviour are 

severe. 

In the suburbs class stratification is equally as influential 

in setting the context for the development of associational life 

as, in the single class communities.. Generally speaking, social 

class mixing in a village or an urban community leads to polar- 

ization between the, classes. The reason for this may be found 

not only in the relative affluence of the various groups but 

also in the social milieux in which they live. The greater 

physical and social mobility,,, for example, of, people in the 

higher socio-economic groups often leads to a deliberate search 

for a community ideal as a means of, securing rapid attachment to 

an area. . 
In addition particular. types of linguistic and social 

skills associated with managerial and professional occupations 
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make associational life rewarding for those people who possess 

these attributes but normally leads to the withdrawal of lower 

class groups. For the former this type of activity is expressive, 

for the latter the response is on the one hand to continue to 

foster relationships with their other kin - which the expansion 

. of car ownership assists, and on the other hand to a tendency 

in everyday life to retreat into the nuclear family. 

As in Dormersdell certain organizations with an instrumental 

purpose - the football club, the youth club, etc. - will be 

preserved as working-class strongholds, but the Women's Institute, 

the Community Hall and so on were taken over by the middle class 

with an uneasy alliance round the churches and cricket I club. 

Gans noted that in Levittown the division of activities polarized 

around the dominant lower middle-class subculture which resulted 

in-both the lower class and upper middle group being eased out. 

It, has been noted in several studies that upper middle-class 

groups with wider social horizons may opt either to withdraw 

from-localized activity or else intervene in leadership positions. 

In-working-class suburbs associational life develops in 

response to a number of factors. On an entirely new estate it 

is. common for there to be an initial unity among the tenants 

against an unfriendly and often hostile host community. Peter 

Collison's (9.54) graphic description in 'The Cutteslowe Wall ' 

illustrates an example where council housing was added to a 

street formerly containing only private housing. The private 

residents built a wall to separate themselves from the unwanted 

intruders, much to the consternation of the local authority. 

This kind of external reaction combined with complaints and 

problems about design and facilities on the estate usually leads 

to-.. the-formation of a tenants' association. As things settle 

:: ýj -4 
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down, other organizations get going and new people"(whd'have not 

shared the early problems) move in, the association' will split 

up leaving a minority to carry on the organization. Tkiis minority 

is'often drawn from a particular status group'on the estate. ' - 

These groupings may polarize for a number of reasons'- place of' 

origin, financial and job security, family size, educational 

level and so on. In some cases, of course, associational life 

will cease altogether after the initial transfer has been faced. 

The studies of Rex, Harvey, Castells and his followers and 

of'Suttles suggest that we need to see the concept of'community 

ändwthe place of community organizations within it in a broad, 

social dimension. Suttles suggests that there are four main 

dimensions of community. These four'dimensions"- the home area/ 

face block, defended' community, community of limited liability and 

the extended community of limited liability"- do not, of 'course, 

form a 'regular and totally integrated pattern, they are''in fact 

very fragmented. But in looking for explanations 'of 'the 

behaviour of community groups and in developing our conception 

of''community' they are invaluable models. They show the 

potentialities and limitations of community groups in local"I 

politics and within the complex web of urban social and political 

system provide group activity with a definite location. For 

example, the criteria for the selection of-territorial boundaries 

by, a community group, which reflects a certain" Iperception of 

'community', are made more explicit, and the key note; hinted 

. t'in the work of'Rex and Harvey, and which'is made explicit by 

Suttles, is that the very notion of community is most purpose- 

fully defined as the potentiality of residents to organise them- 

selves. The sense in which this is wholly an internal response 

islimited. Rex and Harvey make clear in their portrayal of' 
how the housing market operates that most people are constrained 



-237- 

in their choice-of residential area. With the exception of the 

face-to-face level of-community, which by its very nature has 

little organizational potential, community is constructed by a 

combination of pressures which are mainly. external-to the area. 

Under. certain circumstances the latent-force within the residential 

', solidarity' may take on a formal shape as an organization, a 

community group, voluntary or.. political association of some sort. 

f7,. Castells argues that the - organizations . should be classified 

according to the effect that is obtained by their-intervention. 

This. leads him to identify three types of organization which-. 

correspond to the results of their action - protest, participation 

and . 
'urban social movement'.. He argues that issues of collective 

consumption, urban issues such as housing and transport, which are 

not. related by the groups involved to the wider class struggle at 

the, industrial and political levels will become 'reformist' and 

so in reality not change anything but on the contrary perpetuate 

'class monopoly capitalism'. "From the point of view of the - 

revolutionary political opposition, the place of urban contra- 

dictions, and of the struggles that derive from them, in overall 

strategy, depends on its judgement of the conjuncture of the class 

struggle and on the characteristics of the economic and political 

organizations of the dominated classes. "(9.55) But the notion 

that the authorities will not grant any concessions which change 

the balance of forces in the arena of collective consumption is a 

weakness in the neo-Marxist argument and their failure to analyse 

the role of, for example, the local government apparatus as a 

source of power and decision-making has been widely criticized. 

The idea that only structural contradictions produce urban effects 

is not borne out by much of the evidence. Moreover, despite the 

movement-centred analysis of the Castells school, their explanation 
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of the key question in Marxist sociology of how a social base 

becomes a social force (a class-for-itself) has a number of faults. 

To suggest that the political line of the leadership of urban 

movements is the sole determinant of achieving 'urban effects' 

is extremely mechanistic. As Pickvance argues, Castells' method 

does not consider all the circumstances of how a social base 

becomes a social movement, the context of an issue, the organiza- 

tions involved, different sources of loyalty - problems, for 

example, associated with Suttles' idea-of the 'community of 

limited liability', and so on. Rex, in--fact, -in the development 

of the Sparkbrook study, made precisely the point that a major 

weakness of the Marxist position is their explanation, or rather 

lack of explanation, of what is involved in the formation of a 

class-for-itself. The work of Rex himself, of Suttles, Pahl? 

Pickvance and others has over a number of years been working 

towards such an explanation and taken together with the'recent 

developments in the neo-Marxist understanding of urban politics 

are advancing the boundaries of our understanding of the processes 

of. -organizational-development within our towns and cities and 

their implications for the polity as a whole. 

a .. - 
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CHAPTER TEN. BOUNDARY' SELECTION AND AREA CHARACTERISTICS. 

The question of the definition of community remains a key 

problem in understanding the role of community groups in local 

politics. Without an agreed model of . community it is very 

difficult,. if not impossible, to suggest what rights and 

responsibilities, if any, could or should be devolved into the 

communities. How a definition could be arrived at for that 

purpose can, of course, only be speculative. One of. the key, 

ingredients, however, in such an exercise would be: the views 

of. community groups themselves. Without a 
. 
substantial degree 

of approval from them the establishment of a community tier of 

local administration would be futile. The material from, the 

survey, of the Sheffield groups provides some evidence. on how 

they perceived their own political. community. The findings 

suggest that it is not easy to escape, from the influence of 

agencies outside the community itself,. neither is there a 

definition of community which can readily be adapted to the 

demands for 'community control' or even. a more limited, devolution 

of, local government powers. The problem is of finding a locus 

of internal identity to which people, would actively respond. 
} 

The range of competing loyalties are numerous and 'community' 

for many people is as much a trap as it is a positive and 

creative force. In addition, the level at which people feel 

most strongly attached to their community - the 'home area' con- 

taining a few houses or a street - is so small as to be function- 

ally meaningless from the point of view of government. It is 

certainly not the level from which community groups emerge; their 

constituencies are very much larger. 
} 

The respondents were questioned in some depth about the 
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reasons for'their choice of territory; 'or more correctly, they 

gave-reasons for their choice of boundaries. " The first part of 

the. chapter'discusses`these'replies.,; Following-this"an 

examination is'made of1the internal characteristics'of the areas 

using various indices from the 1971 Census. This analysis has 

been made very much easier by the recent publication of an atlas 

which'. has mapped'a selection°of key indices using information 

from the small area (enumeration district)-statistics. - Does the 

idea which agroup has about its area correspond to an internally 

coherent social unit, measured by such indices as social class, 

housing tenure, quality of the housing stock, educational level 

and so on? Is there an index or combination of indices which 

might. be thought-of as providing favourable ground for the 

development of voluntary associational activity? These questions 

will, -be'discussed by constructing a typology of the groups' areas 

and later combining this with the material from an earlier chapter 

on°their organisational characteristics. In addition, as the work 

outlined briefly in the previous chapter of the contemporary 

school: of, urban sociologists suggests, an understanding of the 

perceptions and definitions of community is crucial to our 

developing knowledge of urban society. -- 

Boundary Selection. 

What are the groups' own criteria for boundary selection? 

What do these choices suggest about their perception of community? 

Why have some areas been excluded from a territorial claim by a 

group? What is the relationship between area issues and 

functions? Do their original boundaries, selected for definite 

purposes, continue to be appropriate to their long term, contin- 

uing role? 
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While to some extent each group' had a different emphasis 

in-'the reasons for their choice of'boundaries there'is a very 

definite general perspective governing the selection. Their 

perception of''commünity' is most closely related to the' issues 

in'-which they were initially involved. The crucial factor of the 

issue is once again in the forefront of the discussion. But it 

is'-not the only factor and in itself conceals a more complex 

process. The choice of boundäries'by the tenants' associations 

shows`clearly the-nature of this process. 'In every case the 

ässöciations chose'the 'estate', irrespective'of its size, -'as 

their area. The only decisions which had to be made, in a few 

cases', "-concerned the precise lines to be drawn between adjacent 

estates: And where this problem existed it was always resolved 

byeselecting a convenient major road to delimit the areas. The 

üse"of the 'estate' as the territorial boundary is derived from 

two, -main sources. ' First, each-estate has a very distinctive 

identity which is due--to the particular history, the architectural 

style and differences of social composition. The history of the 

building programme was outlined in an introductory chapter. 

There are the early pre-war brick built suburbs with long 

established populations many of'whom moved en bloc from the 

slüm'jareas. They are areas primarily of unskilled manual workers 

with ahigher than average level of unemployment: Following the 

war"these 
estates were in some cases added to and expanded with 

massive new developments taking place in new areas, followed by 

theAhigh-rise and megablock complexes, the prefabricated low rise 

estates-(using the '3M' design) and more recently a new generation 

of brick built suburbs. Each estate, therefore, has a certain 

character, reflecting its geographical location, architecture, 

history and people. Especially on the poorer, old estates or 
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in-. the. 
-high-rise 

developments the tenants do not readily 

acknowledge these. identities because the comparisons, are not, 

favourable. 

The second. source of boundary selection; based. on=. the. estate 

are the administrative, -divisions which the Housing, Department 

use especially for. the purpose of calculating, and, collecting 

rents... This. itselfreflects some of the. features outlined above, 

the age and design of houses on the estate, where they are located 

and -s o on. As was pointed out in. an earlier. chapter it was the 

rent issue which provoked the formation of most of the tenants' 

associations who were bound to organise on an estate basis because 

the new rent levels affected each estate differently. The 

divisive effect that"this'policy of differential increases, as 

previously described, weakened the position of the tenants' 

movement in the City. The older estates tended to be more 

militant because they were to suffer larger increases. The 

boundaries of the estates have, then, been acquired from the 

earliest stages of planning. Indeed, perhaps the most important 

influence in boundary selection can be traced back to the drawing 

boardseýof the estate designers. Only in a very secondary sense 

mäy`the associations' choices be thought ofI as responding to an 

internal 'community' and where this is the case it is often made 

by comparison with other estates, whether 'better' or 'worse', 

'new' or 'old', or if on the right side of the town. Essentially 

the boundaries are defined by external agencies - architects, 

planners, administrators - to which the tenants in periods of 

collective protest will adapt their own organisational units. 
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The Action Group Boundaries. 

The selection of boundaries by the'action groups is more 

complex because it involves agreater variety of components; 

but the influence of external-agencies-and-organisations was 

again very apparent. The repliesýof, the action groups to the 

questions in the: survey, 'Why did'-your group choose its particular 

boundary? ' are summarised'in the following table. 

Table`10.1 Reasons for Choice of'Boundaries. 

- -- 

Ward. 7.1 

,;.. Planning Study Area.. 39.3 

Clearance Area. 7.1 

Natural Area. 42.9 

Don't know. - 3.6- 

100.01, 

Source: Author's Survey. 
;ý:: 

The term 'natural area' had a number of meanings but it was 

frequently used as the explanation for the boundary. Probes for 

more detail showed that features such as main roads, canals, 

rivers, council estates, industrial development, parks, were 

used to mark out the territory. 'The geographical integrity of 

the area is obvious. ' Four of the groups also mentioned under 

this heading the term 'village', referring to old pre-industrial 

settlements which have carried their historical identities through 

the periods of population expansion and now the term comes into 

wider circulation in a period of decline and change. In fact, 

hardly any remnants of the villages remain except the name and 
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the sentiment attached to it by the present day residents. 

The 'villages' were also defined by distinct physical features 

as. well as the historical claim to fame. One of the villages 

was identical to the local postal district. Their names all 

appear on the sub-regional Ordnance Survey Maps (1 : 50,000 

First Series) the equivalent of the old one-inch - to-one-mile 

sheets. Indeed, most of the action group areas and council 

estates appear on the scale of map and in the process of boundary 

selection this kind of official recognition is important. It 

shows, that the groups', judgements about their 'community' is not 

self-generated but reflects a whole series of factors among which 

the-ideas and work of outsiders is crucial. This is most clearly 

seen-with those action groups, nearly 40%, who gave as the main 

reason for choosing their boundary the division of sections of 

the city into planning study areas by the Planning Department 

of the Council. The publication of District Plans was the most 

frequently mentioned. source of group boundaries from these 

official maps. In these plans wide ranging and detailed 

proposals are written down concerning the future planning of 

'districts' in the City. It was in response to the issues raised 

in these plans that the groups were set up. 

There was some feeling among the respondents that the 

District Plan units were too big or were not in keeping with 

their own perception of the 'natural' area. Two groups in fact 

persuaded the Planning Department to change the outline of their 

plan_. 
_to 

relate more closely to their own assessment of the 

appropriate boundary. Another indignant respondent was also 

influenced by the establishment of the District Plan but his 

group failed to get the planners to change their minds: 'The 

District Plan boundaries are ludicrous. The action group boundary 
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, 
is loose and doesn't coincide with any "official" area. It is 

a natural area centred on the shopping centre and limited by 

., the hill ridges. ' Even when the boundaries of the group were 

not coincident with the District Plan units they were drawn up 

in'response to what were seen as bureaucratic, 'paper', defini- 

'tions. In fact, in the example mentioned above the divergence 

was not as great as the interviewee claimed. One group designed 

their boundaries as a result of being left out of a planning area. 

, 
'I'-think ours is aýnatural area but it mainly results from being 

a left-over area having been excluded from the Sharrow/Nether 

-Edge'Study Area and the Crookesmoor and Fulwood Plans. ' The 

effect of exclusion was felt by a number of groups whose bound- 

'aries. partly resulted from being adjacent to other action group 

areas. They felt that it would be wrong to overlap or compete 

in any way with other groups. 

A further example of boundary selection based on adminis- 

trative units came from one group who selected the ward as their 

unit., This is not surprising as the group was set up mainly on 

the, -initiative of the local Labour Party who were concerned to 

monitor an expansion of population in their area due to an 

overspill development. 

There are, then, a variety of ways in which a group may 

. select its boundaries. The process involves a certain degree 

of conflict between developing and maintaining their identity 

as 'community' groups and the necessity to respond pragmatically 

to the territorial units which the local government agencies used 

for the purposes of rent assessment, planning proposals, slum 

clearance schemes or whatever. The areal basis of the issues 

proves to be a key component in the groups' own perception of 

their political 'community'. These units, however, were often 
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seen "to reflect a common, shared notion of the shape of a local 

area which was acknowledged through history, mapping and land 

use..:: There are three main elements in the creation of an 

identity,, 'all of which may be influential in the process of 

boundary 'selection so far as community groups are concerned. 

The'most, 'obvious is the presence of physical obstructions - canals, 

railways, 'major roads, parks, industrial development and so on. 

They'are also selected as practical barriers between areas of 

district"social identity, for example, between areas of housing 

which are predominantly owner-occupied and those which are mainly 

privätely-rented tenures. These barriers do not, therefore,, -, 
createt, communities but they may be used, asýthe starting point! ' 

for such'a definition. The predominant' type of housing tenure 

is1süfficiently important to separate-out as a distinct' factor 

iri ärea'selection. As far as the-community groups are concerned, 

this factor`-is-one of the key indices, in their internal social 

characteristics. Rex and Moore noted in-their Sparkbrook study 

that`there--were distinct residential zones based°on housing'- 

tenure . ,'A' number ' of authors have ", developed the ' theory ' of '' '' 

'housing-'classes',: notably Harvey, , and,., with Rea'and Moore consider 

that, "'-'competition for the means ofýhousing' is the central'notion 

in, understanding'the social and political. mechanism of, urban 

Society: IThe third and most influential`factor, "in group=boundary 

selection"ýis_the way in-which a=community comes to. bei`identified 

by the lines marked off on a map by any number of administrative 

agencie -. 'In the first place` these -`may be-quite arbitrary or 

they mäyr, reflect some 'iofthe factors in'the `dither categories but 

in time they become än enduring feätti r'e. '''A" vast 'number of our 

local'ürban communities are an historical debris left over from 
tmý ý, 

t>ý_n,. TAsaq. Rad5twiv 
t_ 

previous proclamations of'developers, planners, boosters, map- 
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makers, -sociologists, newspapers and4-businesses in search of a 

clientele.! (10.1) In the particular case of the community 

groups-in Sheffield proposals contained in-. District-Plans and 

in, a new: rent policy meant that many groups-had'to construct 

units-: which attempted to mirror those used, -by the Planning and 

Housing Departments. The groups had: to respond in this way in 

order to.. legitimate their negotiating position with these 

agencies. - It might be thought. of as the first step in their 

attempt: to, claim representative credentials over, certain, issues 

in, the, area.. Thus while-simultaneously trying to match the 

local government authorities they are trying not to lose their 

identity as 'community' groups. The type of community which the 

groups:. describe corresponds very closely to the 'community of 

limited liability' described by Janowitz (10.2) and-elaborated 

by Suttles; in, his book 'The Social Construction of Communities'. 

This,, theme-, will be taken up in the summarysand conclusions to 

the. chapter.:: aiven that the groups,. all have clear definitions 

of., their-, boundaries it is proposed now to examine the internal 

social characteristics of the group areas. Do these selected 

territories correspond to an internally coherent social unit? 

Is; there', an, index or is there a , combination of indices which 

provides.. favourable ground for the development of voluntary 

associational activity? Do the social area characteristics 

affect the. type and organisational structure of the group? 

Internal Social Characteristics of the Group Areas. 

First, we shall present a short introduction to the use 

of Census data in social area analysis; and second, a brief 

commentary on the general distribution of the key indices in 

Sheffield. Following this a short profile of each group territory 
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is 
, presented. in- the context of constructing a typology of the 

group social areas. This typology will be used in a later 

chapter in., conjunction with the simple typology of organisational 

characteristics which was described in Chapter Seven to develop 

amore thorough classification of community political organisatio: 

ý: 10,, In 1965 small area census data became available for the 

first;. time: for some parts of the country. Subsequently a number 

Of-studies have, used this data. The first substantial research 

was;. undertaken byElizabeth Gittus who analysed 1,800 enumeration 

districts,: from the Merseyside area and 1,700 from Hampshire, 

using: material-from the 1961 Census. (10.3) She used over sixty 

indices,, including, housing tenure, socio-economic groupings, 

proportion; of. households in overcrowded accommodation, exclusive 

use:. of: families-tothe basic amenities and so on, in a complex 

statistical component analysis to determine which indicators 

provided-the-greatest degree of variation between. enumeration 

districts.,,.., 
-She concluded that the most basic variable was the 

number, _of,, persons per. room in each dwelling. Earlier work on 

Census material, although not using enumeration district (E. D. ) 

data; showed the relationship between the socio-economic indices 

and, 4the, development-of. the residential pattern in Oxford. (10.4) 

A. follow-up-, studyiusing small area information showed that the 

most, Wsignificant, _indicator.. of residential segregation was the 

ageLat which-formal-education terminated. (10.5) Studies of 

Crawley,, parts-ofr: London, Dagenham and Swansea have all success- 

fully_used-: emallsarea data to examine and describe the social 

characteristics of., the particular town. 

c �: I.. 2, Theý; opportunity, however, has not been widely available to 

examine maps of small area census data. With the recent 

publication of the 'Census Atlas for South Yorkshire' by the 
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Geography'Department. of Sheffield University just such an 

opportunity-''does now exist. A selection of thirty-seven key 

indicesfrom'°the Population and Household files of the 1971 

Census'-have been chosen, with each map showing, through a 

system ', of ,. 'graded . colours, a value ý for 'each T. D. in the county. 
(10.6) :. The detailof°these maps makes it possible, in areas 

with a; high` density " of population, to identify information for 

individual. streets while at the other extreme general patterns 

of distribution at, a City-wide and regional level are easily 

identified: 
-"-Exact numerical values for each E. D. can also be 

obtained, if, 'necessary, from'the computer tapes which store all 

the,, Census ~-information. This ý super-abundance of data, in fact, 

poses, '-the problem: of-what'level of detail it is meaningful to 

investigate. "'. The ease with which the relationship between 

different=indices'is observed is-an important function of the 

maps: _ For: -example; the widely accepted link between home owner- 

ship:. and'thexhighesocio-economic groups can readily be affirmed 

fröm'rthe Census`Atlas;, less obvious-relationships can also be 

made, ksuch-as a-proportionate increase in houses lacking at 

least-one of the basic--amenities with an increase in unfurnished 

tenancies.:. =In the, typology, 'of-action group areas an attempt has 

been madeto. elicit. the most-important of these relationships 

across, a-spectrum, of"indices - socio-economic indices, housing 

tenure, "access to amenities, age structure of the population, 

educational attainment and car ownership (as a simple measure 

of'-relative affluence. and`mobility). In the text only the basic 

findings' are, -presented;, the detailed analysis appears in an 

accompanying-'appendix. The typological data is prefaced by an 

introduction to the'-indices. 
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Introduction to the Analysis of Census Data. 

The residential distribution of people in socio-economic 

groups is widely regarded as the most important of the indices 

in census information. It is the index which most frequently 

correlates with other primary data such as density of population, 
educational attainment, the quality of the housing stock, etc. 

The map in the Census Atlas which shows the proportion of employed 

people in S. E. G. 's 1-4 and 13 - professional and managerial 

occupations - confirms the observation made in the introductory 

chapters about the social segregation of the population in 

Sheffield. Over the majority of the City the values tend to be 

very low, less than 10%, but in the south-west sector there is 

a major concentration of people in the high socio-economic 

categories, reaching values of 90% in a number of enumeration 

districts. The tendency of higher and lower socio-economic 

groups to congregate in residential zones has frequently been 

observed; but from the map the distribution of the intermediate 

S. E. G. 's 8 and 9- foremen, supervisors and"skilled manual 

workers -, are also shown to follow distinct patterns of distrib- 

ution. A number of the action groups are located in areas which 

contain a high proportion of supervisory and skilled workers. 

Closely related to-the residential distribution of the 

socio-economic groups there is a clear pattern in the distribution 

of the three main types of housing tenure. Sizeable areas tend 

to be dominated by one type of tenure. Often areas of three or 

four square kilometres have over 90% of=all households in one 

type of tenure. The vast areas of council housing can clearly 

be seen while the three industrial valley areas continue to 

sustain a sizeable residue of 19th century terraced housing 

which is mainly privately rented accommodation. The zone of 
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owner-occupiers in the south-west suburb is the largest'single 

block of households under one type of tenure. But owner-occupancy 

is by no means confined to that sector and'small pockets with 

high--percentages-can be found in the areas of the City which 

straddle the boundary between east and west and the areas between 

the industrial valleys and the council estates to the north and 

south-east of the'City centre. ' These areas are the location for 

a , number of action groups, areas which are the subject of 

redevelopment and improvement programmes. It can be seen'from 

the'maps that"they are heterogeneous with sharp contrasts on a 

street-by-street comparison in their characteristics - type of 

tenure, `socio-economic structure of the population, household 

amenities. Within their boundaries some of the groups can be 

seen to contain district neighbourhoods based on the social class 

and housing tenure indices, for example, areas with a high 

proportion of supervisory and skilled workers together with high 

percentages of owner-occupiers. 

The index of educational attainment has also been very 

closely linked with socio-economic factors. Indeed, over the 

majority of the City the achievement of school certificates, 

O. H. Ns. and H. N. Cs, is low. Once again it is only on the west 

side of the City that the scores are high. The division between 
.r, 

areas of high and low achievement of those qualifications is very 

sharp. Three of the action groups are within the high scoring 

zone while most of the others are in the low scoring areas but 

have to a greater or lesser extent a number of E. D. 's with 

moderate or high levels. 

As a measure of the quality of the housing stock the census 

asks for information on three basic amenities - access to a hot 

water supply, an inside W. C., and the presence or absence of a 
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fixe d" bath-ýor shower. 'There are still a number of highly 

populated sectors of -the' inner-city where upwards' of half the 

households- lack` access, to at least one of these amenities. 

In', five': of-`the action group areas between 60% and 85% of house- 

holds lack at least one standard amenity. The two main clusters 

of action groups - in the 
azone 

which straddles the division 

between east and west and on the north side of the north-easterly 

arm of the Don Valley - are in the marginal and very mixed zones 

so far as the quality of the housing stock is concerned, making 

them the focus of the improvement and redevelopment schemes. 

With such mixed characteristics it might be thought difficult to 

represent a consensus of opinion on the future of the area. 

The 1 CouricihEstates` °f _'` 

The council'estates; "`although dominated by one type of 

tenure andMä11'having access-to'the-basic amenities, are neverthe- 

less : _qujte {varied ran`-other, `'respects: ' The age structures of the 

populations; "for-example, `vary considerably with high proportions 

of'older and 'mature'. middle-aged, people, on the older estates. 

But°on thekeyindices of- social composition there is little 

significant `variation: 
-ý-°A-few` estates have slightly more residents 

In the high, socio-economic-'groups'ýthan the very low general 

average ', ' The 'variations; =, however; a-are : never more than a few 

per' cent: , m»Orie of the ýsmali . °new' estates returns a "figure of 

4: 3% with professional qualifications but all the others are less 

than 2.5%. It seems unlikely that, variations in'age structure 
änd smäll, 'variätions in', socialwcomposition will. have any marked 
effect'on=the success' or. failure, of` tenants' associations or on 
the: istrücture'of-the organisations By contrast the variety of 
the ', action` group ='areas', does " suggest " the 'possibility that 
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differences in organisational characteristics and tactics might 

well-, 'be influenced by the social background. For this reason 
the action group areas are now to be classified into a social 

area typology. 

Typology of Action Group Areas. 

In the following table the numerical values for each of the 

indices used in constructing the typology are given. These are 

area totals; much of the interest it should be remembered is in 

the contrasting values of sub-sections within the locality. 

Social area characteristics tend to be grouped in zones so, to 

a certain extent, the location of groups geographically will be 

a factor in assessing their position in the classification. The 

major division of the City into two sectors based on social class 

composition can clearly be seen on a number of the Atlas maps 

and it is this factor which clearly distinguishes two of the 

groups which are positioned in the area of transition between 

east and west. BANG and NENG(10.7) are the-only groups in the study 

which do not have a majority of residents in their areas in 

manual occupations. The skilled and unskilled manual socio- 

economic'categories 8-11 amount to 18.6%'and 37.6% respectively. 

Nearly 30% of employed persons are in the high S. E. Gs (1-4) 

and consequently the area scores highly on the indices of 

educational attainment and professional qualifications. Both 

areas also have a high proportion of furnished tenancies which 

is the characteristic accommodation of intermediate non-manual 

workers, an occupational category which includes students. 

Car ownership in the areas is higher than other sectors of the 

City. Based on these secondary indicators and the primary index 

of socio-economic status MENG and BANG are the first placed in 
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the=typology of areas. � 

Group 1 00 FT SEG BEG Professional Three Cars. 
1-4 8-11 qualifications. Amenities. 

BANG. 32.1 34.1 28.7 18.6 34.4 61.3 44.1 

MENG. 54.1 22.7 28.0 37.6 19.7 65.2 48.8 

IJv. 

yy7. jTwo, equally heterogeneous areas adjacent to the BANG 

NENG; groups. share some of the social characteristics but have 

differences which are significant enough to separate them. ERAG 

and. BBHAa, areas both have a higher proportion of manual workers 

between-. 40% and 50% - and have a lower percentage in the high 

statusyS. E. G. 's, 12% and l0f respectively. The overall total of 

non-manual workers distinguishes both areas from the other groups 

in; the. City, and like BANG and NENG groups have a higher proportion 

of; Yprofessionally qualified people. The quality of the housing 

stock_is, 4however, poorer than the other two areas and the 

proportion-of. unfurnished tenancies is more typical of the 

inner-city zones than the fringe areas. The BBHAG area has a 

very,, distinct identity which is a product of the high proportion 

9f. -immigrants, (18.5% New Commonwealth) and students who live in 

the locality but the area is, like the other three, very mixed 

ally. There is a high proportion of people in shared 

dwellings, - 23.0%. The two groups are taken together in the 

typology, because of the relatively high non-manual content in the 

socio-economic�structure. 

.ý 
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Group" 2ý, - -00 -FT -SE G-, _SEG 
Professional Three r Cars. 

1-4 8-11 qualifications. Amenities. 

G........ q5.0 16.2 11.9 40.7 10.7 50.8- 36.7 
BBHAG.. '21.6 29.8-_10.0 -'50.5 14.7 46.0 17.8 

To the east and north, the City is consistently working 
class. But within this monolithic social structure there are 

significant variations in the indices: between skilled and non- 

skilled workers; housing tenure; access to the basic amenities; 

and 930 on. AU these factors are bound to the fabric of the 

growth and development of industrialisation with massive popul- 
ation'movements and dramatic turns and changes in land and 
dwelling use. The two action group areas in the City with the 

highest proportion of owner-occupiers are to be found in this 

eastern sector. The WRAG and the FYAG are both located in a 

zone north of the industrial valley of the River Don and south 

of the massive pre- and early post-war Council housing develop- 
. ý; .. ments. Although uncharacteristic in the proportion of owner- 

Occupier, 70.5% and 59.8% respectively, both areas share a high 

proportion of manual workers, 76.3% and 62.6%. It is noticeable 
that those E. Ds with a high concentration of owner-occupiers 

are also the areas which have a high proportion of skilled manual 

workers and that ; these, pröportiöne are directly related in these 

localities. Related to this mix of indices is access to the 

three,, amenities, -. 60%_in.. the__two areas as a whole. When there 
is a higher-percentage of unfurnished, ; 

tenancies a correlation 

can be. made, to lack . of access, to the, three amenities. In general, 
this, link. is statistically. demonstrable. The graph below shows 
; Or . the 

Taction group areas-the relationship between unfurnished 
f 

>ýö 
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tenancies and-lack of access to at least one of-the standard 

amenities. 
_ , 

Table 10.3 Correlation between Unfurnished Tenancies and 
Households Lacking Access to One Basic Amenity. 

>, ý .ý 
,,. ýr. N. ý....., M.,. ̂  .. 

UNFURNISHED 
TENANCIES 

; '''2 ;. 

U 3. .r4. r 

I 

aY° 
SO too 

HOUSEHOLDS LACKING ACCESS TO AT LEAST 
ONE BASIC AMENITY. 

Source: " Census Data (1971). 

°"{st Both; WRAG-and.: the''FVAG. areas-have an above average proportion 

of, the'-population in--the -age - range of ' 15-44 but they differ 

significantly in the. 'index of educational achievement with the 

FVAG'area'. having a'large. number of E. Ds, scoring a value of over 
20% for people with school leaving certificates, whereas the WRAG 
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scores are very low. This discrepancy is largely due to the 

presence of a major hospital whose main catchment area for 

nursing and ancillary staffs is the FVAG area itself. Otherwise 

these two groups share social indices which are broadly similar. 

Group . 00 pt Uft Sd Lack SEG's SEG's Prof. One 
one 1-4 8-11 qual* car. 

Amenity 

FVAG. 59.8 30.2 23.9 5.5 39.9 7.1 62.6 3.8 36.8 

G"h 70.5 27.1 26.4 2.3 37.7 3.2 76.3 2.9 45.2 

Three groups, HAG, WAG and BGAG, which are not adjacent 

geographically, nevertheless share important characteristics. 

All three are areas which have been the subject of extensive 

proposals for redevelopment and improvement but are not the areas 

which might be described as 'inner-city' zones. They are on the 

fringes of the inner-city in a zone of transition from industrial 

to residential land use and contain within them neighbourhoods 

of some contrast so far as the housing indices are concerned. 

All three areas have E. Ds: which are predominantly owner-occupied, 

those areas furthest from the industrial valleys. By contrast 
the housing in the areas adjacent to the industrial zone are 

60-70% privately rented terraced dwellings, many of which lack 

access to the three basic amenities and with the expected high 

proportion of manual workers. The division between these two 

types of area is most marked in the BGAG area which in fact con- 

sists of two 'villages'. The socio-economic composition of the 

three areas is broadly similar but the WAG area has a higher 

proportion of its population in the high status groups, 8.3%, 

compared to 5.9% in HAG area and 5.8% in the BGAG area. The 
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WAG territory has, in addition, a higher proportion of inter- 

mediate. non-manual' workers- giving a total of approximately 35% 

in the'non-manual categories. (28%A and' 20%`for the other groups 

respectively). ''The, factor-which distinguishes these areas is 

the-'quality-of-'the housing stock which is poor when measured by 

the standard'of-household access-'to'the three' amenities. 

t'-`-'The`two action groups to the westýof the City, set in an 

urbanrural, setting. typical-of. much of South Yorkshire and North 

East-Derbyshire; both-share many social"and demographic features. 

Their-, populations are less concentrated than in the city centre 

areas and as a result are-more-polarized socially. There are 

quite-extensive-areas, of-council homes in both areas. In a 

number ' of E. Ds-c --in each area the proportion 'of residents in the 

high socio-economic groups is relatively large, 20-30% and as 

high äs 60-70%, in one isolated E. D. -- But overall the-social-class 

figures for-'thexareas-are. similar to'those'in the two categories 

above'-'-, The--'residential polarization is confirmed by some of the 

indices, -notably'for°car ownership'and educational attainment. 

The`lower'status"areas tend also to bean older population 

althoughsthe; MWAG-area is currently undergoing an influx of 

young-families into the=overspill development. 

The{-three remaining, ones, -PAG, DAG and SAG are all typical 

inner-city zones containing a high proportion of privately rented, 

terraced; working-class housing. The quality of the housing stock 

is generally very poor as these are some of the oldest dwellings 

in tYie°city. In DAG and'SAG ? 5-95% of households lack access. to 
at'-east4one 

basic" amenity. " In PAG the overall situation is 

modified' because 30% of the dwellings in the area are relatively 

new council flats universally provided with the three basic 

amenities. Without-that element in the housing stock the figure 
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rises : into , the 80%. region along with -the other ý two areas .- All 
. 

these, localities show the feature of,. the. residential clustering 

of. skilled, manual-workers in addition: to small fringe. zones in 

which-owner-occupancy is, higher , than the --average -, for 'the - area -, - 

with:. a' higher proportion of non-manual. workers . In ,. those " small 

zones :, we ; find : also most of. -the 
'professional workers' and the 

highest level of educational attainment --. elsewhere the-values 

for, both:.. those indices care : universally low. The' composition of 

the; class: structure is,. similar, to, many'such2areas in the East 

and: North sections of : the City with .. 
65% , to 

. 
75% manual workers 

and*'4%. to i. 5%ý. in, the ,. high -S. E. Qrs' s, and--a further 15% to. 20% in 

the intermediate'non-manual categories. The proportion of 

households 
. with a: l car is: also. low with values of 24% to 28% 

recorded in, all the, E. Ds. ° 

: There. are,,, then,: a, number of-individual variations from 

area: to: area. but: generally speaking these three 'twilight' areas 

have' major'featurestinwcommon in relation. tos. the history of the 

housing: stock: and-its condition, the pattern of tenure-in which 

itýis. 'held; thetsocio-economic composition and distribution of 

the working" population and-. a number, of, °: other: indices - age 

structurencar ownership: and.. the. low., educational level apart 

from a-, few_: isolated groups. of . E. Ds. _. - -ti, 
Yc . ¼. 

iý 
4 

-- 
La' 

.,,.. r i} A. p-d-sF. y 

Conclusions. 

In the introduction to the, chapter the. absence of a definition 

of, community was suggested, as. a major problem for local political 

organisations because of the link between theories of represent- 

ation and the models of 'community' which have been or might be 

adopted.. 
ttThe 

first part of the, chapter was designed, therefore, 

to, assessthe, groups' own, perceptions of community and the 
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decisions.. which"they made regarding their political boundaries. 

They were shown,, in general, tobe ,, compelled to adopta 'ý 

constituency-which to a large extent-reflects the judgements 

ofwexternal-"agencies - planners, local government administrators, 

map makers.: The groups"needed. to acquire an appropriate unit of 

! community! Äin . which to. frame -their 'bargaining- and negotiations 

with-Ahe authorities.,. Such a unit_. wasý'often seen to correspond 

with .az:! natural' area but in - every ,. case was far `larger , than the 

! home iarea'..: or -: 
'defended -neighbourhood'.. model of: community. " 

In-scale,; although not-in the; actual. configuration of their 

boundaries; they are similar to that of ` the., political wards. 

r, -. The 'proposition-.. that, the, groups; cover an ' internally' coherent 

social unit was, then-. considered; 'but: Ntheir boundaries were not 

found:.. to:, enclose -cohesive units. - ., The mixture , of socio-economic, 

housing3andf, population data-is very pronounced even on a street- 

by-streetý; comparison: " The broad: division: between 'working-class 

east!:, `and -! middle-class west' is : a, clear feature, but below "this 

sub-regional>-level, thercontrasts are often strong and mixtures 

variedxoversquite. small-areas.. ý-, And the-group boundaries are ` 

seeni, toýbeµfarwtoo: extensive to contain a-homogeneous population 

based-, on. Lthe ir- ibuilt ; environment . ;: LThis finding applied rather 

less'stringently'. to the- counciliestates. 

We may still, however, pose the complex question whether 

there is an index or combination of indices which might provide 

favourable ground for the development of voluntary associational 

activity. In Chapter Eight the 'activists' were shown to play a 

key role in shaping the style of the groups and they are 

generally drawn from higher socio-economic backgrounds than the 

populations in their areas. But all areas in Sheffield contain 

certain proportions, albeit small proportions, of these 
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occupational categories; and therefore what might be seen as 
the Tbasic.. prerequisite is met whether a particular area-has 

an organisation or not. In general-there are few, if any, 

primary orrelations-betweensan area's characteristics and the 

formation'''of: a group. There are, however, a number of secondary 

relationships which trace a path between the social/environmental 
features of an area and the organisations. Once again the question 
turns on the presence of an issue` or a series of issues. For 

example, the poor quality of the housing stock in inner-city 

areas or places which are marginal"to the industrial and 

residentiäl'sectors of the city is the background against which 

redevelopment programmes.. and clearance schemes are evolved. In 

short, area, characteristics establish the context for policy 

proposals given the wider acceptance of certain minimum standards 

of housing and environment which are set by national government 

and society in, general. It. 
"is 

the 'housing' rather than the 

'populationý data which is of principal concern in the equation 

between-areas and organisations. 

In, Table, 10.4 the information on the area characteristics - < <.. " ... i kam,... ý,... ,"- 

the, typology described earlier in the chapter - is combined with 

the 
,. 
typology of groups which, was presented in the conclusion to 

Chapter Seven, '. The-, Organisations'., 

.. a., ýy.. YA 
ý '. a '.. 

,_... , 
t. 

ý ,r... 

ý: ý .. 
ý'. s ". 
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Table 10.4 Typology of Action Groups by Organisational Style 
and Area Characteristics. 

Social Area. Group. Type. Group. Type. Group. Type. 

1 
Category 1 BANG a MENG a-- 

2 BRAG c BBHAG b-- 

FVAG b WRAG b-- 

4a WAG c HAG a BGAG b 

4b WDAG C MWAG c-- 

5 SAG a DAG c PAG a 

KEY: a= large formal organisation. 
b= informal, 'intermediate' organisation. 

C= 'cell' organisation. 

This again shows that there are no significant links to be 

drawn between the style/type of group and the area in which it 

operates. There is no clear, general picture. However, there 

are some patterns which again derive from the issues. For example, 

both the groups in Category 3 are 'informal, intermediate' 

organisations and this clearly results from the absence of a 

primary issue around which support can crystallize. Similarly 

in Category 4b but in those cases the activists have taken on a 

'caretaker' role keeping the group exclusively to themselves. 

The influence of the activists in these settings is very strong. 

It should be remembered, however, that events can quickly change 

the form of the organisation. This has been the case with two 

groups in Category 4a, WAG and HAG; HAG currently mobilizes a 

big formal membership in the protest against redevelopment 

proposals. WAG had at one time a similar basis of support but 
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having largely won their particular battle the group has now 

contracted into a small, watch-dog organisation. Only in the 

middle class areas in Category 1 may the influence. of area 

characteristics be thought of as being as important to the 

style of the groups (both big, formal organisations) as the 

issues and the activists are elsewhere. 
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CHAPTER' ELEVEN. ' METHODS OF INFORMATION EXCHANGE 

4: j IN'THE, -. COMMUNITIES. 

~' Oný-the basis of the evidence which"has been'presented so 

far, ° it t. would: be difficult -tö Jmake ?aI case- for regarding the ' 

groups-either as-being representative of, their areas or of having' 

an internal power structure with anýacceptable degree of account- 

ability: of: activists. -ýto members; their own claims to-be repre- 

sentative of the areas. are-extravagant. 

Table P 11.1'- - Self-defined - Degrees - of , Representation. 

. ýwý - .,: -Action Groups: " Tenants' Associations. 

Very `Representative .ý#ýý . 
28.6 34 "ý 

1 Representative. 35.7 d 46.9 
Neither. 17.9 1ý. 5 

Y" i +4 4 k 
1- la-k jam .<.. .: 3 (° e° tom- 

+} 
.w6. --« 

Unrepr 'sent -tive 7.1 
=Very Unrepresentative .": 7.1 

-Do -not mow.. 3.6 X6.3 

ý: yý:; .:. �":. ý., 
100.0. 

.; 
100.0 

Source: 'Author's Survey. 

In `a sense `these findings could be 'the starting point for 

a critiques of 'commtiinity politics; and 'certainly entering into 

negotiations'or bargaining with}local authorities can be inhibited 

unless'a'broader basis of legitimacy can be demonstrated. There 

areanumberof countervailing factors, however, which permit 

modifications `to 'the 'h aräh`'conclusions which might be drawn from 

the groups' "obviously unjustified claims and their weak credentials. 
First p the ' definition 'of thi'term "representative' is by no means 
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clear.. from the point of view of community groups; in general 

there_is_a good deal of confusion about the terminology which is 

popularly. used to describe democratic institutions. 'For we are 

obsessed with the idea of democracy as direct. participation - as 

if; we: lived_in: the polis ofrAthens,. the Rochdale Co-op, or the 

Carlton; Club -,, or else with; perfecting representative institutions 

as thenext best thing inja world that has most unfortunately 

grown-too-large for direct participation. But we are only at the 

beginning 
, of; seeing democracy as communication.... ' (11.1). 

Secondly,,. as.. was_. pointed; out in previous .; chapters,. the relation- 

ship between-. a community group and., its,. community has rather 

different. terms; 
_of reference from that of,,., say, a formal political 

Partys within -a . given , locality... None of, the, _ community organisat- 

ions,, can claim accountability, through the votes. of., the. electorate. 

Butwit can. be. argued that,, voting per se has been given, an 

ezaggerated significance:. the,. simple act of. marking the ballot 

form. certainly does. nota. imply. control and, arguably, at best 

eapresses, 
*consent.. Certainly. the^involvement,, of. community groups 

in local politics maybe seen as a symptom, of, the inadequacies 

of., thetformal, democratic, system., to. deal with a certain range, of 

issues. 
-Not surprisingly, Jtherefore,, _their methods for developing 

a. representative. base 
_in the, communities are different.. In 

addition, Mthe sociology-ofcommunity'organisations, described 

earlierlin this section, haslanimportant, bearings, on. political 

and oluntary. associational, activity. The, social. composition of 

an, area substantially. moulds. the nature and-style of the organis- 

ational, milieu 

All 
, 
the groups in thisstudy: were, involved in various ways 

in gathering and disseminating ideas; and information. This 

reflects(Tthe seriousness with which many groups take their 
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representative functions. Tactically they need to'prove a 
first-hand knowledge of and liaison with the community, otherwise 
it will be difficult to establish themselves as bona fide 

organisations; and so, to some extent, the weaknesses in their 

internal systems are counterbalanced. by, theýlinks, which they make 

with, the communities. In this respect they, contrast very favour- 

ably with, the local ward, political parties,, although the evidence 

on-the latter is selective and scanty. y 
There are four main forms of contact:. public, meetings, 

social surveys, newssheets, and links with other organisations 

both city, -wide and, local. The fourth 
. method 

, 
is of, particular 

significance for a number. of reasons: the. establishment of a 

neighbourhood council 'tier' of local government will necessitate 

inter-group-liaison; also, (according to Dahl-and-other proponents 

of one version of pluralist theory), the formation of alliances 

and coalitions should be an expected part of community politics. 

In the survey, probes for evidence on these points were made 

through three areas of questioning: whether other' organisations 

overlapped, with the work of the groups; whether they were 

supported by other organisations in the area; and whether they 

were opposed by other groups, either in the City or locally. 

On the basis "ofevidence`presented in an earlier chapter we 

expected the level of conflict with the local political parties 

and councillors to be minimal: 'önly`one group mentioned the local 

political parties 'äs 'opponents: 'This "pröved 'to 'bethe case in 

general. `There 'was 'very little 'evidence either 'of the development 

of conflict 'at 
a community level"or, on the other hand, of the 

formation of alliances. ' The groups, -in short, are characterised 

in this respect by a'high degree "of parochialism. This conclusion 
will be`elaborated later, after diicussing other major forms of 



-272-,. 

information exchange which the groups have developed. 

Methods of Information Exchange. 

The most direct contact with the communities is made through 

public meetings; all the organisations wider survey held public 

meetings, but the size and frequency-with which they occurred 

varied considerably. Table 11.2 shows the number of meetings 

that groups had held during the twelve months before the survey. 

50% of action groups and nearly 65% of tenants' associations had 

had either no meeting or only one or two in that previous year. 

Table 11.2 Number of Public Meetings in the One Year. 

Action Groups., Tenants' Associations. 

n 28.32 

0 14.3 I2:. 
1-2 35.7 53. 
3-4 17.9 
5-6 10.7- -'ý 
7-8 14.3 - 
9-10 -- 

Over 10 7.1 ö"3 

100.0 100.0 

Source: Author's Survey. 

Although the tenants' associations appeared to have held 

relatively few public meetings, many_of the respondents mentioned 

constant communication with both their membership and the wider 

community-at their regular social and sporting activities: bingo 

sessions, in particular, often being used for passing on com- 

plaints and welfare problems to the committee or to an individual 

activist. Formal public meetings tended to occur only when there 
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was an outstanding issue of policy to be discussed - very often 

concerning the latest rent increase - and at these sessions the 

political wing of the organisations quickly move into operation. 

The action groups do not have the same potential for informal 

feedback as do tenants' associations but nearly a third of the 

groups. hadýheld at least five public meetings in the twelve months 
prior'to`the interviews. 

d'-Respondents were also asked for their assessment of the 

number of'people who turned up to their most recent meeting for 

clearly the size of meetings is an important factor in the 

success the groups have in linking with their communities. The 

response needs to be interpreted with care. Small, regular 

meetings will produce more people over a twelve month period 

than one or two large meetings, and attenders of frequent, small 

meetings'aae likely to be regular attenders. Nearly 50% of 

tenants' association meetings and over 60% of action group 

meetings had more than 50 people attending. ' By standards of 

public meetings at local election. campaigns these figures are 

certainly-'very creditable, especially as the most recent meeting 

wars not.. their largest meeting of the last twelve months. 

Table°11: 3'' Numbers attending Most'Recent Public Meeting. 

Action-Groups. Tenants' Associations. 

-10 3.6 ý 
1 =25 7.1 28: ý 
26-50 hx 21.4 12 . 

JS 

51-100 32.1 I8.1 
101-200 21.4 2.1 .1 
201300 ` .. 7.1 

301-400 

D. K. 7.1 6.3 
N. A. 7.1 6.3 

Source: Author's Survey. 
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-Table 11.4: - Subjects of the Most Recent Survey. 

"°'°"' Action Groups., Tenants' Associations. 

n ý9. . 32. 

C. P. O. /specific 
x:.. Y streets: 39.3" ýý.. 5 

Area information, 39.3. -, - 6.3 
Road traffic. 10.7 

' We1fa'r"'e"'. 

Other-.,: 36 . 6ý3.. 

iN. A. - 7.1- 6ý. 5 

Sourcei "Author's' Survey. 
.i 

to L w. .sa... . ». r-y". "- 

ý, The; majority- of : action , group,. meetings were, concerned with 

aspects, of the, planningloftheirarea,,, including:. Architect'B - 

Department's�representatives;, describing-_the:. design. of new flats; 

meetings, to discuss_, the South, Yorkshire; Structure Plan; reviews 

of. the District Plan proposals for the area and the action needed 

as a result; 
� 
the,: organisation! of,,, a campaign against a road- 

widening_scheme; "a proposal to-close part of, aý. street-making it 

safe,. for-the,, local adventure playground;; to report; back, on a 

meeting withýthe. TrentArea Health,, 
-Authorities concerning hospital 

extensions; and. two meetings., which heard=, the. results of a"survey 

on tthe4possibility_of., students-. being moved' into-C. P. O. houses 

and-considered the resulting. action:. tobe. taken..: There was 

clearly; an emphasis-_on, 'issues'., rather than. on; the provision of 

facilities, welfare activities, etc. 

-n. Due : partly . to the, time , of; -year ; when the,. interviews took 

place. -, and-also to the infrequency. 
, of : tenants' association meetings, 

50%, of. their most recent meetings had been the &. G. Mg;, otherwise, 

meetings were , concerned entirelym. with specific issues: - cuts in 
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estates was the production of news-sheets. 65% of action groups 

and 70% of the tenants' associations had a news-sheet. Many of 
the tenants' productions were struggling to keep going -a third 

having produced only one or no edition in the twelve months 

before the survey. Action groups were much better organised, 

over half having published four or more editions during the year; 
this figure underestimates the real performance because several 

groups had been formed less than six months before the survey. 
Overall, nearly 40% of action groups had distributed either a 

regular monthly or bi-monthly sheet. This was usually a duplicated 

A4 size production containing a leading, front-page article with 

a variety of articles, entertainments and, most importantly, 

columns devoted to letters from local people, councillors, and 

others. Certainly most of the action group productions had a 

definable style - an emphasis on a simple, cheap format with 

short articles, a few cartoons and an events page, often including 

church services and related activities. Distribution was by sale 

from door to door, by delivery to members of the organisation 

only, or free distribution throughout the whole area. Fifteen 

per cent of the whole sample had in addition arranged for a local 

newsagent or shop to take copies for sale or to take away. 

Table 11.5 Number of News-sheets in the Last Twelve Months. 

n= 
Action Groups. 

26 
% 

Tenants' Associations. 
32 

0/1 7.1 2% .4 
2/3 21.4 18 . '1 
4/5 7.1 

X 
t8. ß 

6/7 7.1 - 
8/9 

10/11 10.7 - 
12 + 10.7 - 
N. A. 35.7 2.8. ý 

Source: Author's Survey. 
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Table 11.6 Distribution Procedure. 

Action Groups. Tenants' Associations. 

n. z8 3z 

Whole District. 32.1 59.4. 

Members Only. 10.7 6.3 

Door-to-Door. 21.4 6.3 
N. A. 35.7 1ß_. I 

Source: Author's Survey. 

The use which the organisations make of public meetings, 

surveys and news-sheets indicates the seriousness with which many 

of them take the criticism often made of community groups that 

they are unrepresentative of the area. Although they cannot 

claim electoral accountability, they do demonstrate a conscient- 

ious attitude towards gathering and exchanging opinions in their 

localities over certain specific issues. In this respect they 

clearly reflect a substantial cross-section of opinion in the 

areas. 

On a more general level it may be appropriate to return to 

Crick's theorising on the question of representation and parti- 

cipation. 'What I am getting at is something that should offend 

nobody - for it is only a theory: that the maximization of 

participation is a false hope to pursue in the name of democracy, 

compared to, for a prospect of real change, a maximization of 

communication and publicity. ' (11.2). In both subject matter 

and in method the grassroots organisations, especially action 

groups, may be performing more efficiently at communicating to 

their public than is the case with ward parties. For example, 

an analysis of 36 ward Labour parties in Manchester found 'dull 

meetings and sparse attendance; indeed, it is only by keeping 
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their meetings small that some wards are able to curb discussion 

of business sufficiently to get anything done at all. ' (11.3) 

Milne and Mackenzie confirm this finding in their discussion of 

the 1955 General Election in Bristol North-East. It is inter- 

esting to note that even during a campaign the average attendance 

at Labour Party public meetings was only 30, a much lower average 

than the community groups in Sheffield during a normal period. 
(11.4) 

Relationship to Other Organisations. 

An important theme in pluralist literature concerns the 

extent to which alliances and coalitions form and dissolve over 

issues; at a 'community' level it is thought that weak organis- 

ations are bound to look for support in order to strengthen 

their influence. The reasoning behind this model of political 

activity requires that a healthy and stable democracy needs 

mechanism for resolving conflict which does not challenge the 

status quo. However, a number of recent studies have challenged 

both the theory and the empirical evidence of this school of 

thought. Newton, for example, reporting on the findings of his 

survey in Birmingham says, 'It seems that coalition-building in 

the world of community pressure groups is not especially common, 

and certainly not nearly as common as unilateral activity on the 

part of isolated organisations. As many secretaries pointed out, 

there was no need to complicate life further by bringing in other 

organisations when most of the matters concerning them could be 

dealt with on a one-to-one basis with the relevant public body 

in the city. ' (11.7) Groups may look round for support if their 

early initiatives are unsuccessful but, in his sample, issues 

rarely reached that stage. Newton concludes: 'Once again, the 

evidence suggests that pluralist theory applies to a relatively 
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small number of special issues. ' 

With the community groups in Sheffield there was a similar 

lack of coalition-building, with the exception of the tenants' 

associations' original dispute with the local authorities over 

a rent rebate scheme. But this too was a relatively short-lived 

issue and, as Hampton (11.8) shows, there were various strands 

of opposition to the rent policy within the tenants' associations' 

co-ordinating organisation, leading to a split between 'non- 

Political' and 'political' associations. Ten years later, the 

survey conducted for this thesis examined both tenants' associa- 

tions and action groups on the extent to which they felt they 

were opposed by any other organisation covering Sheffield as 

a whole. An overwhelming majority of groups do not consider 

themselves to have City-wide opponents. (Table 11.7). Under this 

heading only one group mentioned the Labour Party. This shows 

the extent to which the tenants' associations have changed their 

role since their formation, and confirms a suggestion that few 

of the groups envisage themselves as being in conflict with the 

local governing party. At a local level the figures were very 

similar; expressions of opposition from other local groups were 

minimal and there were no cases where the small-scale conflict 

that did exist had any practical repercussion. 

Table 11.7 The Sense of Opposition from other Sheffield 
Organisations. 

Action Groups; Tenants' Associations. 

n 32 

Yes. 7.1 1$ . '1 
No. 89.3 aº. 3 
Others. 3.6 - 

Source: Author's Survey. 
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Table 11.8 Opposition from Groups in the Local Area. 

Action Groups. Tenants' Associations. 
n 2S 32. 

No. 82.1 100.0 

Ratepayers/Residents 
Association. 3.6 - 
M. Ps. 3.6 - 
Councillors. 3.6 
Community Associations. 7.1 - 

Source: Author's Survey. 

It would seem logical (although never made explicit in 

the pluralist model) that intra-community and City-wide opponents 

would be identified, otherwise it would be unnecessary for the 

pattern of coalitions and alliances to which they give such high 

priority. They are content, rather, to identify a constantly 

changing 'kaleidoscope' of allies and opponents with an emphasis 

on consensual pluralism in which the groups all have access to 

a range of resources and in which there is a balance of material 

and intellectual advantages. 
In parallel with their reluctance to identify possible areas 

of conflict, the Sheffield groups were equally unable to provide 

an expected level of interchange with other organisations. A 

number of questions explained this point. First, they were asked 

whether there was any overlap at a local level between their own 

role and that of other organisations; they were asked to name as 

many as possible but only two columns proved to be necessary: 
the majority either not naming any other group or at most only 

one. Nearly a third of the action groups had some overlap with 
other action groups. An explanation of this rather surprising 
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finding is found in another set of statistics, this time 

summarizing the extent of their links with other groups. (Table 

11.10). 

Table 11.9 Overlap ping Organisations in the Locality. 

Action Groups. Tenants' Associations. 

n. 3ý 

1. 2. 1. 2. 

No. 35.7 - 
Churches. 10.7 3.6 &I "9 6.3 

Clubs/Societies. 7.1 10.7 184.1 Al -q 
Other Action 
Groups/Tenants' 
Associations. 32.1 IS. 6 6.3 3.6 

Political Party. 3.6 --- 
Community 
Association. 7.1 3.6 2º"g - 
Other. - --- 
N. A. 3.6 78.6 

Source: Author's Survey. 

Table 11.10 Links with other Organisations. 

Action Groups. Tenants' Associations. 

n 28 32 

None. 17.9 1x X 

Other Action Group/ 
" Tenants' Association. 71.4 ýZ"S 

Sheffield Amenities 
Council. 7.1 - 
Other. 3.6 
Co-ordinating 

X5.0 Committee. - 

Source: Author's Survey. 
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Many action groups had an informal and friendly relationship 

with their neighbouring groups and in some cases these links 

amounted to an 'overlap' of functions. There was perhaps some 

confusion about the distinction between 'overlap' and 'links'. 

This could not be said, however, to provide evidence of a wide- 

spread network of coalition-building. The links rarely had any 

practical consequences so far as negotiating or fighting an issue 

was concerned. Attempts to link the groups into a Sheffield-wide 

organisation similar to the tenants' associations Co-ordinating 

Committee failed, and some people deplored this feature: '... 

this is an action group weakness... we have no successful inte- 

gration in the Sheffield area, but instead have groups on a 

narrow and fluctuating basis... we need better co-ordination and 

contact. ' Others felt that such contact was neither necessary 

nor desirable: '... we tend to avoid contact with other groups - 

especially the better-off neighbourhood groups. ' 

About half the groups were affiliated to another organisation, 

such as the Sheffield Amenities Council, the Conservation Society, 

Sheffield Council of Churches, and two groups were allied to the 

Association for Neighbourhood Councils. 

Tenants' associations had very few links either on their 

estates or outside them. The majority nominally belonged to the 

Sheffield Co-ordinating Committee of Tenants' and Residents' 

Associations, but this body has declined in influence since the 

late 1960sß and is virtually moribund. Summarily, with the 

exception of a certain fraternal relationship between adjacent 

groups, there was very little evidence of any attempts, at any 

stage in the in history so far, to form alliances. All the 

organisations in the study were characterized by their parochial- 

ism. 
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A third area of internal linkage was found in the groups' 

perception of the support which they get from other organisations. 

This, it was felt, might well be an indication of potential that 

exists (in addition to formal links with other groups) for the 

development of broadly based alliances in the community. The 

sort of alliance around which a neighbourhood council might well 

evolve rather than a temporary pluralistic coalition. It was 
disappointing to find virtually no expression of feelings of 

support, with the one exception - that of the churches; nearly 
fifty per cent of both types of group felt that they had support 
from one or more of the main church denominations. The dearth 

of support from other sources is not, however, surprising in 

view of their introvert character. Equally it can be argued 

that these organisations, especially the action groups, do not 

readily find allies because the role which they play in the 

communities is unique. They would be unlikely to receive party 

Political support (and they do not), but neither are there many 

other organisations attempting the range of activities which 

engage groups. Certainly there is an overlap: between the 

tenants' associations and local community associations, for 

example, and also between some action groups and an amenity 

organisation; but in general their role as negotiators over 

certain community related issues, and as the providers of 

services and welfare facilities, is not a role which is very 

often duplicated. It is not surprising, therefore, to find low 

levels of both support and opposition; and that in so far as 
they seek alliances, it is with neighbouring action groups. 
The main thrust of their effort is focused on attempts to develop 

representative credentials over the range of issues in'which they 

are involved. To this end their work is also centripetal - 
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essentially inward-looking and pulled in that direction by 

the pragmatic necessities of their chosen role. 
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CHAPTER TWELVE. COMMUNITY GROUPS AND NEIGHBOURHOOD COUNCILS. 

The establishment of a statutory system of neighbourhood 

councils in the 'unparished' areas of England currently commands 

all-party support. (12.1) Any enabling legislation has not, 

however, reached even the preliminary stages of a formal intro- 

duction to Parliament, although the opportunity will certainly 

arise several times in the next two or three years, for example, 

in the legislation which follows the Inner Area Studies. (12.2) 

In the lengthy debate which has surrounded the issue of 

the introduction of 'urban parishes' very little evidence has 

been collected or examined concerning the role and position of 

existing community groups vis ä via neighbourhood councils. The 

existence of a large number of grassroots organisations has been 

noted at several points in the thesis and it follows that, to a 

certain extent, their support for the introduction of a statutory 

system of local councils is a precondition of the success of the 

venture. At the present time information is still being collected, 

and ideas concerning the nature and role of neighbourhood councils 

are being vested. The perspective from which the Sheffield 

groups have been researched gives the data in this thesis a 

special poignancy for the debate. Information on the style and 

characteristics of local political organisations has been 

presented in conjunction with a detailed account of the specific 

nature of the relationship that these groups have with the local 

government system; it is precisely on the detail of this relation- 

ship that the character and role of urban neighbourhood councils 

hinge. 

The chapter will look in particular at the place of community 

groups in a statutory system of local councils; at some of the 
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main problems of evolving and introducing a widespread network 

of neighbourhood councils; and at how the decisions that need 

to be made might be informed from the evidence in the thesis. 

The chapter is divided into two main sections. The first part 

describes briefly the background to the demand for an urban 

network of neighbourhood councils and points to a number of 

discrepancies in the official view of local representation and 

also to a number of disparities in the provision of a local tier 

of government which currently exist in the various divisions of 

the kingdom. The second section considers data from the thesis, 

together with other relevant research findings, on the character- 

istics and style of neighbourhood government and is designed to 

highlight the problems inherent in the relationship between the 

local authorities and community groups involved in the political 

process. There are contradictions in this relationship stemming 

from the structure of the decision -making process but a number 

of the Sheffield groups might be considered as embryonic neigh- 

bourhood councils and from these we can learn something of the 

distinctive character of local political organisations. The 

world of community groups is extremely heterogeneous and this 

itself provides the framers of the enabling legislation with a 

difficult range of problems. A central dilemma is that the 

statutory imposition of neighbourhood councils from 'above' is 

contrary to the spirit and purpose of community groups. The 

second section of the chapter is sub-divided under the following 

headings: The Representative Function of Neighbourhood Councils; 

Neighbourhood Council Boundaries; Neighbourhood Councils and 
Community Groups. 
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Why Urban Neighbourhood Councils? 

The organisation and management of local government has 

become increasingly centralised and bureaucratic. Accountability 

to the electorate is seriously impaired by the reduction of some 

12,000 councillors, over the country as a whole, resulting from 

the recent reform of local'government. Even before this, against 

a background of fewer and less certain channels of communication 

and the growing demands of a plethora of community groups, the 

idea of neighbourhood councils had been put forward. (12.3) 

A specific impetus was given to the demand for a new type of 

local government institution by the setting up of the Association 

for Neighbourhood Councils in February 1970 and by the publication 

of their first major piece of research in a document called 'The 

Hornsey Plan'. (12.4) Prior to this the publication of the 

Report of the Royal commission on local Government in England 

(12.5) opened the debate on the possibility of a new statutory 

tier of commiuiity government. Their research findings were 

particularly significant in this respect. They found among their 

sample a widespread sense of identification with a geographical 

'home area'.. Nearly 75% of the respondants were aware of a home 

area and, except in small towns, this was almost always the size 

of a ward or smaller. The research conducted by the ANC also 

found widespread interest in the home area although they detected 

a considerable degree of variation in perception of the home area 

in different parts of the country. (12.6) Dr. Hampton's research 

in Sheffield-produced a figure of 85% who felt attached to a 

home area. (12.7) To what extent a home area could become the 

basis for a political unit was questioned in an earlier chapter. 

It is an individual and not 'a social construction. Nevertheless, 

all these sources pointed towards a widespread interest in and 
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perception of the local neighbourhood. 
The implications of these findings for the reformed local 

government system were subject to widely differing interpretations. 

In recommending a two-tier system the Royal Commissioners proposed 

the establishment of 'local councils'. 'We always recognised that 

units of the size appropriate for the operation of services must 

be under-pinned and complemented by other representative bodies 

to express the interests and sense of identity of the more local 

communities. 1(12.8) A Minority Report written by Derek Senior 
, 

expressed a very different view. (12.9) His suggestion for 'common 

councils' broke with the administrative view of the majority 

report. 'Its [common councils'] role as the voice of community 

feeling and the instrument of community self-help must be made 

incapable of being confused, in boroughs and urban districts, 

with the administrative role of their former local authorities 

writ small - very small. '(12.10) 

The views of the Majority Report were (nevertheless) broadly 

incorporated into the White Paper and eventually the 1972 Local 

Government Act itself. As Hain points out, '... the only concession 

to an additional body at the very local level of urban areas came 

in the form of an encouragement of non-statutory bodies. '(12.11) 

For various historical, but nevertheless curious reasons, 

an anomaly was introduced into British local government by 

including in the legislation provisions for Wales and Scotland 

(12.12) to establish 'community councils'. Why England should 

apparently be disenfranchised in this respect has no logical 

explanation. Darke and Walker suggest that this stems from 

central governments' tendency to give disproportionately favour- 

able financial and political consideration to the interests of 
Scotland and Wales. (12.13) But in practice for both countries 
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the proposals have been implemented in a fragmentary and 

unsystematic way. In Wales the six biggest towns are effectively 

exempted from the duties of provision leaving only the rural 

areas and fringe boroughs to be covered by the Welsh equivalent 

of the English parish councils. In Scotland, where parish 

councils were abolished in the 1930s-;, special consideration 

needed to be given to the pressures for a local form of democracy. 

Following the recommendations of the Wheatley Commission, (12.14) 

the Local Government (Scotland) Act 1973 empowered district or 

island councils to set up community'councils whose role would be 

'to ascertain, co-ordinate and express to the local authorities, 

the views of the community which it represents, in relation to 

matters for which these authorities are responsible, and to take 

such action in the interests of that community as appears to be 

expedient and practicable. '(12.15) They are to be funded by the 

district council. The emphasis on the complementarity of these 

organisations to the local authorities throws into question the 

desire of the framers to give the community councils as free a 

hand as possible and not regard them, as a third tier. In practice 

their implementation has caused, someeproblems..:. -... Edinburgh,, for 

example;. rrefused to take. part intheý initial., consultative. phase. 
'i'-- 

In England the disparity between town and country requires 

some amplification. In rural areas parish councils have been 

retained in the post-reform period with greater powers and wider 

recognition. Planning Departments, for example, now have the 

statutory duty to consult with parish councils on planning 

applications in their area and previous constraints on the rights 

of Parish councils to spend money have been abolished. ' There are 
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approximately 7,000 parish councils and 65,000 parish councillors. 

The councils vary considerably in size, influence and expenditure; 

many have little more than a paper existence. (12.16) 

Perks suggests that the history of inactivity among many 

parish councils has been and continues to be encouraged by higher 

authorities on grounds that they are better equipped to provide 

the service or deal with the problems. 'It is worth making the 

point that this process of suffocating by kindness would not be 

possible were it not for the system of concurrent powers under 

which parish councils, though more powerful than ever before, 

can do little or nothing that the district councils cannot do... 

ideally, parish councils need some powers which they and they 

alone can exercise. '(12.17) 

But the law demands that in parishes with more than 200 

electors the district councils must hold. elections every 42 days 

until a council is elected. In this way vast rural and semi-rural 

areas of the country are covered, in theory, by a permanent and 

moderately powerful tier of community government. To what extent 

these powers and responsibility can be equated with the role of 

urban neighbourhood councils remains open, to debate. The ANC's 

model neighbourhood council is often referred to in their liter- 

ature as an 'urban parish council' which may be misleading because 

urban community politics has a very different character to rural 

parishes and such a parallel might be restrictive. But there 

can be no doubt, given the enhanced powers of the parish councils, 

that the densely populated urban areas are to that extent dis- 

enfranchised and until this situation is remedied the disparity 

between town and country remains a major anomaly of the local 

government system. 
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The Representative Function of Neighbourhood Councils. 

In his speech in February 1973 the then Prime Minister, 

Harold Wilson, spoke of Neighbourhood Councils as being an 

essential step to 'making democracy articulate... for individuals 

and families who feel themselves deprived of any say in the 

decision of, to so many of them, large and remote organisations 

who, week in week out, take the decisions which dominate so much 

of their world. '(12.18) The Government's Consultative Paper on 

Neighbourhood Councils in England which followed in 1974 

emphasised this theme of representation because, 'current trends 

in management thinking in local government are liable to absorb 

the individual councillor into the general work of the council 

to a greater extent. '(12.19) They suggest that Neighbourhood 

Councils should have the role of representing 'to operational 

organisations (central and local government, firms with factories 

in the area, etc. ) the needs and wishes of the local community. ' 

And according to the Scottish Royal Commission on local Government 
(the Wheatley Report) the role of community councils is to be, 

'a broadly-based unit, with an official standing, to which the 

local community as a whole can give allegiance and through which 

it can speak and act. ' This view was proposed as a response to 

the reduction in the councillor/elector ratio. Much of the 

official literature has stressed, therefore, the representative 

function of the neighbourhood and community. councils. Whether in 

practice the implication of more open and responsive local govern- 

ment will be achieved is open to question. The assumption that 

smaller units solve administrative problems does not take 

seriously. the distribution of power and authority throughout the 

structure. Indeed, it has been suggested that the proposals for 

a community level of government is in fact an attempt to absorb 
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the radical community actionists into the system. 'If community 

action must be brought within a recognisable institutional frame- 

work, the form is like a mini-town hall, and would slot into the 

void left by local government reorganisation... '(12.20) The 

radical community actionists overstate the case, but there can 

be no doubt that the dilemma of either imposing councils on 

communities or leaving initiatives to voluntary effort with the 

consequence of restricting the powers and service-providing role 

has not been solved. The publication of the Government's 

Consultative Paper on Neighbourhood Councils does, however, show 

a more developed understanding of the particular character of 

community politics. In it a much wider role for N. Cs is 

suggested than in any of the previous Commission Reports and 

study papers. The Paper suggests that a typical Neighbourhood 

Council would 'organise or stimulate self-help within the local 

community to improve the quality of life for residents as a whole', 

would help people in need of special facilities and would try to 

foster 'a sense of community responsibility'. 

There was every indication from the Sheffield groups that 

their general objectives were broadly similar to those outlined 

in the Consultative Paper. For example, the range of self-help 

activity was shown, in Chapter Six, to be very diverse. The 

important point was made there that a particular event or series 

of activities frequently concealed secondary purposes. The weekly 

bingo sessions were often used as a forum for information exchange 

- the place where individuals often raised personal problems with 

a committee member or sometimes directly with a councillor. In 

addition to the mass of information changing hands at regular 

group functions all the organisations had undertaken social 

surveys to gather data about the condition of the area, or 
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residents' views on issues of local concern. The integration 

of the representative function with the day-to-day activities 

of the groups is a unique feature of community politics; it is 

an important finding because criticism is often levelled at 

community groups for being unrepresentative. It is clear, 
however, that on certain issues, having gathered information, 

called public meetings, exchanged correspondence in their magazines 

and so on, they are in a far better position to accurately reflect 

the general feeling of the community than councillors or local 

political parties. This view is supported by the recently avail- 

able findings of the INLOGOV investigation into voluntary neigh- 
bourhood councils. (12.21) Their nationally selected sample of 

councils, 'did make representations, to their authorities 

especially, mostly about environmental and amenity matters. 

They did not usually deal with big issues like employment. They 

usually carried out various useful social services, from the 

care of the elderly to running advice bureaux, community news- 

papers, carnivals... ' The research also observed that, apart 

from the obvious channels such as public meetings, many of the 

activities were enhancing the ability and potentiality of the 

organisations to carry out their representative function. 

'... activities and doing things for the neighbourhood are the 

very stuff of making oneself known to the neighbourhood. ' 

Communication is a precondition of representation. 

Neighbourhood Council Boundaries. 

One of the most formidable problems facing the framers of 

neighbourhood council legislation is the extent to which they 

can lay down guidelines for the drawing of council boundaries. 
The difficulty is to find a balance between local perceptions 
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Of community, the range and scale of functions the councils are 

asked to perform and their representativeness. For the community 

groups in Sheffield the question of a territorial definition and 

the significance of boundary selection is discussed in Chapter 

Ten where it was observed that a tension exists between the 

groups' pragmatic response to the decision-makers - requiring 

relatively large units to establish a negotiating legitimacy - 

and the sense of community which is derived from the individual 

internal character of the place, generally a smaller unit. It is 

very clear that the origins and construction of 'community' is a 

highly complex social process. (12.22) The point was made in the 

earlier chapter that the 'social' community is frequently 

determined by stigmatizing 'worse' areas whose major identities 

result from these wholly negative associations and features. 

Some very sensitive decisions would need to be made if the 

intention were to produce a comprehensive cover of neighbourhood 

councils. 

Attempts have been made to produce maps of neighbourhood 

boundaries for towns in England. The authors of the Hornsey Plan 

asked the respondants to their survey to draw on a map their 

perception of his/her home area. By combining these individual 

units Hornsey was relatively easily divided into 10 areas with an 

average population of 9,600. Reading went into 13 areas with a 

similar size of population; Worcester divided into 16 smaller 

units of 4,700 average population and in Gillingham it appeared 

that the wards would be acceptable, ranging from 4,900 to 12,200. 

In his survey Hampton found that 90% of the respondants in 

Sheffield were able to give a name to their 'home area' or the 

area in which they lived. Some 40 names were consistently 

mentioned, suggesting a fairly comprehensive cover of the City. (12. 
23) 
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Hampton and Chapman attempted to delineate neighbourhood council 

boundaries for Sheffield using totally different criteria - 

existing administrative units. (12.24) They superimposed old 

development plan boundaries, school catchment areas and polling 

districts and were able to identify 65 administrative neighbour- 

hoods estimated to include a population of 390,000 out of a total 

for the City of 540,000. As was shown in Chapter Ten, groups in 

Sheffield had very clear perceptions of their boundaries, based 

on their estates in the case of tenants' associations and on a 

variety of factors - usually a 'natural' area or a planning 

department it - in the case of action groups. A comparison 

between the Hampton/Chapman units and the actual boundaries of 

the groups reveals a low level of coincidence of the two types 

of unit. Nearly 70% of the groups shared less than a 40% overlap. 

The remaining 30% of groups, however, had over 60% of their 

boundaries in common with the administrative areas. It is 

difficult to suggest what a good figure for coincidence would be 

but for practical purposes it would seem that a purely administr- 

ative view of the boundaries does not match the perceptions of the 

local groups themselves. The discrepancies result from the 

particular issue orientation of the groups and because they are 

forced to adopt a political view of community which combines 

elements from the 'administrative' and 'social' view of community 

but is mainly moulded from the initial political and bargaining 

activity of the organisation. In considering the guidelines for 

drawing neighbourhood council boundaries the framers of the 

legislation will have to decide whether weighting will be given 
to the combination of individual perceptions (as in the Hornsey 

Plan), an administrative view of community, or from the 'political' 

communities used and delineated by existing groups. Finding a 
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balance of population sizes in relation to the functions and to 

ensure representativeness is not an easy task. Imbalances and 

discrepancies have already been observed by Clarke in his analysis 

of the early phase in the development of Community Councils in 

S cotland. (12.25) He found, for example, that in Glasgow the 

population sizes of the Councils vary from over thirty-six thousand 

to only 390. These two Councils are bound to play very different 

roles, for the smaller group will be more accessible and responsive 

to individual needs but may not command sufficient internal 

resources to generate service provision and the larger, Glasgow 

East Council, '... will need to build upon or stimulate a complex 

network of smaller organisations and confine its own role to one 

of co-ordination. ' And being potentially a very powerful body, 

Glasgow East may find its relations with local community organis- 

ations, pressure groups and political parties very problematic 

not least because they are all likely to demand representation. 

Clarke found that although the City-wide averages for the five 

areas he studied ranged from populations of six to ten thousand - 

similar to the Hornsey Plan - within each area the Councils varied 

by many thousands; from 2,800 to 20,500 in Hamilton, 1,457 to 

17,627 in Motherwell and 2,773 to 16,546 in Aberdeen, variations 

far in excess of the inter-city averages. 

Evidence from Sheffield groups suggests that there is a 

solution to problems of size and function and the question of 

groups combining 'social' and 'political' roles. This is simply 

to operate a 'two-tier' system. Two action groups in Sheffield 

ran very successful federal organisations with a central committee 

overseeing the group and accomplishing certain tasks such as 

running an advice centre (each group had such a centre) or 

collating and analysing a survey, or representing the group to 



-298- 

the local authority, while the 'street groups' or 'neighbourhood 

groups' had an independent life and undertook, for example, 

services such as ensuring the distribution of blankets to elderly 

people during power cuts or distributing the newsletter. These 

street groups are much closer to the 'home area' spoken of in 

much of the literature and some people certainly seem to identify 

more easily with this level of community. A number of other 

groups also had a street-to-street division of their area for 

specific purposes, normally for leaflet or newsletter distribution. 

But it can be observed that people also identify with a 'natural' 

area - which may be the old pre-industrial village, or a particular 

geographical area - whose constituency is very much bigger than 

the home area. Politically this is also an appropriate level to 

operate at and is probably the best level at which to organise 

the distribution of certain services. There is also a sense in 

which residents in a poor or disadvantaged 'home area' would 

prefer to identify with the broader community of which they are 

a part and through this attachment raise their status. It cannot 

be too strongly emphasised that the process of labelling areas 

through boundary selection is a very complex process and if a 

statutory system of neighbourhood councils were adopted would 

need very careful consideration. 

The Challenge of Neighbourhood Councils. 

Many details of neighbourhood council organisation will 

need to be examined if legislation is introduced to establish 

a statutory system, but the key to resolving these questions 

will be the precise nature of the relationship between councils 

and local authorities. The central problem is that the authori- 
ties are certain to be unwilling to support organisations which 
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oppose or potentially oppose some aspects of council policy; 

the problems of the Home Office Community Development Projects 

highlight3 the dilemma. And there is good reason to suppose 

that this attitude applies to the neighbourhood council movement, 

because this debate also raises the broader questions of the 

sources of both local and national decision-making power. 

However, if the evidence from Chapter Five truthfully expresses 

the attitudes of the Sheffield groups to the local authorities, 

the notion of mutual antagonism which is said to exist must be 

re-examined. It was shown, for example, that the most preferred 

strategy of the Sheffield tenants' associations in raising an 

issue was to contact one or other side of the local government 

system - that is, through a councillor or a department. The 

action groups also favoured those routes but relied in addition 

on self-help or pressure group tactics at an early stage; 

organising public meetings, conducting a survey and so on. But 

these actions were directed, in a pragmatic way, towards bolster- 

ing their negotiating position with local decision-makers. A 

successful public meeting, for example, provided a necessary 

credential of representativeness. Thus both types of organisation 

were well aware that they stood in a bargaining situation and 

would adopt a strategy which suited both their own capacity as 

a group and the nature of an issue. The organisations do not, 

then, in a pejorative sense 'oppose the system'; all the evidence 

shows that they take up specific items of policy, especially 

housing and planning, but not broader issues. Only at a very 

late stage, having tested a number of channels, will they 

'politicise' the issue. Neither should it be overlooked that 

at one stage the planning department itself was actively encour- 

aging 'public participation' in District Plans. 
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It is also clear from the Sheffield material that community 

groups involved in local politics are extremely parochial. It 

seems unlikely, transferring this observation, that the local 

authorities would ever be confronted by a neighbourhood council 

'movement'. This applies equally to the local political parties 

who were not in any direct sense regarded as opponents by the 

groups. Just one group mentioned their local party in this 

respect. Other remarks about local parties came from a group 

who had close links with a Liberal councillor and another group 

in a Conservative controlled area who thought that their council- 

lors were irrelevant given the balance of political forces in the 

City. Neither the political nor the executive wings of the local 

government system need fear, therefore, a direct challenge to 

their positions. It is surprising to discover just how easily 

the neighbourhood councils would fit the role of complementing 

the higher authorities which the Commissions and Reports on local 

government reform have suggested. To what extent they could 

change the balance of power away from bureaucratic central manage- 

ment to a more open participatory style of local government is 

debatable. It is true that the community groups stand in a 

negotiating position with the authorities and. that this would not 

be the basis for the relationship between statutory neighbourhood 

councils and officialdom but the sources of power are extremely 

entrenched. The challenge of the neighbourhood councils might 

more appropriately be viewed'as a long-term attempt to make the 

authorities more responsive to the needs of the communities. As 

we have pointed out at earlier stages, in the thesis, the drive 

towards efficiency through rational planning and management has 

emphasized method as against need. The role which the neighbour- 

hood councils must play is to urgently redress the balance of 
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decision-making and administration towards the consumers of the 

services and away from the management problems of the 'providers'. 

The questions of public participation and consumer control are 

not, therefore, luxuries that cannot be afforded in periods of 

economic constraint but are central to the reorientation of the 

local government system. This demand is implicit in the involve- 

ment of community groups in local politics who both seek greater 

accountability and, in their day-to-day activity, demonstrate 

the particular character of community politics and its potential. 

These are not the demands of hostile revolutionaries but of 

mature citizens who in a very real sense seek to complement the 

work of the higher level organisations. For example, as Darke 

and Walker suggest, it is increasingly obvious that Social Service 

Departments cannot monitor the problems and needs of all the 

elderly citizens (12.26) but at a local level that is precisely 

the role that a neighbourhood council could play. Such a role 

challenges neither the professional skills and competence of 

social workers nor a necessary complement of overall planners 

and administrators but indicates that a harnessing of local and 

central effort is simply the most effective means of provision. 

The existence of neighbourhood councils would not, of course, 

interfere with the rights of independent community groups or 

pressure groups; however, over certain issues a council might 

act as the forum for co-ordinating a campaign. Conflicts which 

inevitably break out over the problems of resource distribution 

may thus be given a more acceptable framework of communication 

both internally and in city-wide negotiations, for example, over 

the routeing of a new road, the location of new industry, council 

house rents and so on. In the majority of mundane and uncontent- 

ious issues and activities very little conflict is generated or 



-302- 

perceived to exist in the communities. Only one group mentioned, 

with some feeling, the existence of an unfriendly group in their 

locality -a residents' association in a higher class section of 

the area. 

Neighbourhood Councils and Community Groups. 

The Government's Consultation Paper on Neighbourhood Councils 

(12.27) proposes a much broader role for neighbourhood councils 

than any of the previous official documents. In addition to 

representing the community to 'operational organisations' a 

typical neighbourhood council would also, 'organise or stimulate 

self-help within the local community to improve the quality of 

life for the residents as a whole', would help people in need of 

special facilities and would try to foster 'a sense of community 

responsibility'. Chapter Six outlines the type and range of 

activity in which the Sheffield groups are involved. And clearly 

there is a close resemblance between the ideas in the Consultative 

Paper and the work of the groups. The interim Report of the 

INLOGOV research also substantiates ideas in the government's 

document. The key point is that in their day-to-day activities 

and with their ambitions and hopes the community groups in 

Sheffield display many of the features which are recognised as 

being characteristic of neighbourhood councils. This judgement 

must, however, be reassessed in the light of the description in 

Chapter Seven of the organisational types and styles of the 

groups. Not all the groups shared the necessary element of 

accountability to their memberships which would be a prerequisite 

of a neighbourhood council. The whole question of 'membership' 

was shown to be problematic. 40% of the action groups consisted 

of closed cliques of 'caretakers'and did not have a membership as 
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such. A smaller number of 'intermediate' groups also centred 

on the efforts of a few activists who had not yet been able to 

stimulate the development of a formal membership but clearly 

subscribed to the philosophy of representation and accountability. 

It would be fair to say that a number of these groups had reserves 

of helpers who could be called upon for specific purposes, one 

example of which was the conversion of a disused wash-house into 

a community centre. Given extra help and the stimulus of a new 

status such groups might well form themselves into a neighbour- 

hood council; the fact that they already treat everyone in the 

area as members brings them close to this ideal - although it 

should be remembered that under present circumstances their 

inability to attract a formal membership is symptomatic of their 

lack of development. The larger action groups, perhaps 40% of 

the sample, who pursue a wide range of activities and issues 

and who have sizeable formal memberships, demonstrate even more 

clearly the spontaneous demand for a non-party political form of 

community 'government'. To raise these particular groups into a 

formal Part of the local government system would not alter very 

considerably what they are already doing. To an extent it would 

release them from the constraints of lack of resources, of 

difficulty of communication with the authorities and the political 

parties and their unrepresentativeness measured by a formal vote. 

The Association for Neighbourhood' Councils put the argument in a 

slightly different way. 'Many pressure groups are socially 

unrepresentative. For example, few tenants' associations can 

hope to contest a planning application on equal terms with 

professional architects or planners. The ANC is convinced that 

only a statutory body can redress the balance at present weighted 

against voluntary groups. ' (12.28) 
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There are two senses in which the groups as they are 

currently constituted may be considered unrepresentative. 

First, in the literal sense of democracy an acceptable degree 

of accountability to the communities does not exist - elections 

of representatives or councillors, as a first step, need to be 

more thoroughly organised. Second, groups may express only a 

partial view of City politics, winning new resources at the 

expense of other less well organised areas or less competent 

groups. For both these reasons establishing a statutory system 

of neighbourhood councils would be advantageous, although even 

under these conditions the problems would not necessarily be 

eliminated. The question of power at higher, levels is an ever- 

present reality and necessity. Nevertheless, neighbourhood 

councils would be able to organise and encourage improvements 

because of their legal standing, their command of resources and 

their usefulness to the local areas. Many of the Sheffield 

groups demonstrated that they were themselves well placed to 

cater for various needs in the community - helping the aged, 

providing pre-school facilities, assisting the adult literacy 

campaign and so on. These are initiatives which stem from the 

interest that people have in their own home areas. 

Taken together these factors suggest a different though 

complementary role to that of the local political parties, a role 

which is clearly in keeping with the ANC's own ideas. 'Neighbour- 

hood Councils will be not so much a new tier of local government 

but rather a new form of representation, 'with the opportunity to 

encourage co-operative help and neighbourliness. ' (12.29) 

Many of the action groups and tenants' associations in 

Sheffield considered as embryonic forms of neighbourhood councils, 

certainly verify this view. 
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CHAPTER THIRTEEN. COMMUNITY GROUPS AND LOCAL POLITICS. 

The content of this thesis has arisen from the presence in 

Sheffield of a large number of community groups which have been 

active in the political life of the city from the mid-1960s 

onwards. Two types of organisation, action groups and tenants' 

associations, were selected for special study as these groups 

shared a number of common characteristics but also suggested 

contrast in other respects. Both sets of organisation stand 

outside mainstream party politics but clearly are politically 

involved and have made and continue to make a very distinctive 

contribution to the politics of Sheffield. They are based on 

geographical communities and within the framework of 'community' 

have intervened in a variety of housing and planning policy 

decisions. Of special interest to the student of local govern- 

ment is the opportunity afforded by their existence to observe 

and analyse an unusual, spontaneously evolved set of organisations 

which stand at the interface between the local authorities and the 

public. Relatively little is known about such organisations 

although they have often been quoted as the source of demands for 

greater public participation in local government and as a sign of 

the growing inability of current procedures and representative 

institutions to cater for certain types of public demand. It has 

been the purpose of this thesis to provide a systematic account 

of a sample of politically active community groups. This has been 

done as a response to the dearth of information on such groups and 

as a contribution to the practical questions of representation and 

decision-making in local politics. Throughout we have attempted 

to link this evidence to the wider theoretical debates on urban 

politics. This chapter takes the form of a final statement and 

discussion of the main findings and major themes of the thesis. 
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Under the heading, 'Councillors, Parties and the Public Response'; 

we discuss the reasons for the intervention of the groups into 

local politics. This is seen essentially as a response to faults 

in the traditional representative system. The second section, 

'Issues and Community Organisation', describes the organisational 

forms and strategies of the groups in the sample. Emphasis is 

given to the crucial relationship between those factors and the 

nature of the issues which confronted the groups. Although the 

activists, discussed in the third section of the chapter, were 

shown to be generally untypical of the population the efforts of 

the groups to represent the views of their communities off-set 

the deficiencies of their own internal democracy. The relationshi 

between leaders and members is very complex. The question of the 

impact of the groups on Council policy is discussed in the 

following section. There have been substantial changes in the 

programmes of demolition, rebuilding and improvement in many areas 

of the city arising directly from group activity. With all the 

groups and associations there has been a continual process of 

negotiation and bargaining with the departments on detailed 

aspects of the local environment. The day-to-day social and 

leisure activities of the tenants' associations and some of the 

larger action groups have acted as a medium for the transmission 

of views, complaints, ideas and welfare problems; creating a 

constant stream of correspondence and representation to the 

departments of the Council. In the section called 'Community and 

Boundary Selection' we show that these negotiations have forced 

the groups to adopt a 'political' view of their community bound- 

aries with horizons far broader than the 'social' communities of 

the homely, neighbourhood areas. This discussion leads on to a 

consideration of the nature of the theory of community in urban 

politics and the factors which generate political mobilization 
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in the urban context. Finally, under the heading, 'Forward to 

Grassroots Democracy!? ' we review the debate on the modern theoriee 

of democracy and suggest some implications, particularly for the 

widely held and practised representative view, arising from the 

text of the thesis. 

COUNCILLORS, PARTIES AND THE PUBLIC RESPONSE. 

The repercussions on the traditional theories of political 

representation of a network of politically active community groups 

are potentially far reaching. The more radical activists in the 

groups are mistaken, however, in considering their organisations 

as an embryonic alternative system or as an alternative political 

label at the ballot box to the two-party domination of Sheffield. 

If either of these blueprints were to be considered as the basis 

of their impact the groups would have to be judged as outright 

failures. In fact the main body of evidence suggests a very 

different and arguably more worthwhile interpretation of their 

role and functions. 

Based initially on a narrow platform of grievances against 

the local authorities, the groups cannot sustain a prolonged or 

comprehensive challenge to the political programmes of the parties. 

They can never expect, therefore, to win the broad support of the 

electorate even in their own localities. The local parties, 

however, often seem to be unreceptive and unresponsive to issues 

created by housing and planning policy which at certain times are 

major problems to the electorate in an area - issues such as slum 

clearance phasing, house improvement grants, council house rent 

increases and District Plan proposals. The very consistency of 

this range of issues and grievances which are common to the groups 

shows that their reactions are not arbitrary but are consequent 

upon specific areas of public policy. There are grounds, therefore 
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for, 'a critique - of some aspects of the traditional representative 

basis: of local government which has been rigidly maintained in a 

period': when provision has expanded dramatically. And at a time 

when local authorities are statutorily bound to invite public 

participation in some aspects of planning and housing policy very 

little',. thought has been given to the actual mechanisms of inform- 

ation, exchange and public involvement or to the political reper- 

cussions on the traditional methods of representation. 

; ": z_. 'The, role of local councillors in statutory public participation 

exercises. has not been made clear and both the councillors and the 

political parties have remained inflexible in the face of new 

ranges of demand from an increasingly articulate electorate. 

Particularly in. relation to the policy and administration of 

housing and planning which often strike with great immediacy to 

the individual citizen there has been little attempt to adopt a 

more responsive relationship. As McKay and Cox point out, the 

Labour.. Party having consistently championed the idea that public 

housing should play the major role in providing accommodation for 

.. 
have also held that the poor quality of the working class citizens, 

housing, -stock could be simply transformed by programmes of clear- 

ance,: and rebuilding. (13.1) That the latter assumption was first 

of,, all questioned by the local communities has not often been 

recognised in the literature on post-war British housing policy. 

While;, problems in the macro-economic framework forced a re-evalu- 

ation-of public expenditure, leading to an emphasis on improvement 

policy: in the 1970s, opposition to wholesale clearance was develop- 

ing. in=those communities marginal to the worst remaining slum areas 

and; it was from these areas that many of the protest groups were 

to "emerge. - 

--- i.. In` their defence, there have been innumerable problems for the 

councillors to cope with in the preceding years. Since 1974 there 
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have-=been fewer councillors often covering bigger constituencies 

and more significantly in Sheffield (which retains the previous 

ward boundaries) they bear an increasingly heavy burden of 

committee work. The evidence of the Robinson Committee on the 

Remuneration of Councillors shows that the time spent by councillors 

in attending, travelling to and preparing for Council and Committee 

meetings has risen from 29 hours per month in 1964 to 54 hours per 

month in 1976. (13.2) And, as we have seen, membership of a 

Politically active community group has more than once proved to be 

an embarrassment to a councillor who is bound by the party whip to 

accept certain decisions and it is precisely against some of these 

decisions which the local groups are in active opposition. 

Official recognition of these problems has not been matched by an 

ability to provide solutions. Statements from the advisory bodies 

and'committees of inquiry invariably invoke slogans about maintain- 

ing a healthy democracy but suggestions rarely stray beyond improv- 

ing the management structures or lines of communication to the 

public. 

The public itself use the existing system as best they can. 

As individuals they continue to contact the councillors or deal 

directly with departmental officers, a minority exercise their 

annual vote, a few serve on public bodies such as school management 

committees and mere handfuls join the local political parties. 

For citizens with outstanding grievances public enquiries into 

planning matters do exist and the office of the local government 

ombudsman accepts evidence of maladministration. But for groups 

of people and sections of the community over a certain range of 

issues neither the traditional representative system nor the 

official remedies carry sufficient redress or protection. The 

inability or unwillingness of the councillors to monitor substantial 

bodies of opinion in their ward against planning or housing proposals 
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has left a vacuum. 

ISSUES AND COMMUNITY ORGANISATION. 

What form does the response of the groups take? We have 

already shown that it is not possible for the groups to compete 

against the 'system' or against the political parties at the ballot 

box. Their political reflexes are essentially pragmatic - they 

exist in the first place to get certain things done or to stop 

something happening - and it is self-evident that policy making 

and executive action reside in the existing corridors of power. 

Both types of organisation rely heavily on raising an issue in the 

established channels. And often those groups which appeared not 

to be making early approaches to the traditional system were, in 

fact, attempting to establish a favourable bargaining position 

with the authorities. Often it was necessary to prove their 

'representativeness' before approaching the negotiations. For some 

groups showing that they represent a body of opinion is a very much 

easier task than for others. An issue such as a slum clearance 

programme on the fringes of the inner-city where decisions to 

demolish are debatable can produce very rapid support and the 

organisation can quickly establish a large, formal membership with 

a committee of activists accountable to the body of the group 

through elections at a public meeting. As the threat of clearance 

recedes this support soon dissolves, leaving a 'watchdog' committee 

of hard-core activists or the group will disappear completely. 

Normally in areas where the issues are less immediately compelling 

it is not possible to establish a group with formal membership and 

the group may have to rely for its credentials on the evidence it 

can collect from social surveys or at small public meetings. A 

third type of organisation dispensed altogether with a general 

membership. This type preferred instead to use their own contacts 
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with local councillors or in the departments to achieve specific, 

usually small-scale, objectives. The organisational style and 

structure of the group is determined, therefore, by a number of 

interrelated factors. The issue on which the group forms establish- 

es the broad parameters of the organisational type. In order to 

sustain a large membership there needs to be a clear, central 

issue. But the campaigns around such issues tend to be of finite 

duration. Subsequently the group folds up, contracts or changes 

its function. The latter process involves either adopting a series 

of secondary issues or of providing services to the membership, 

very often both of these. It was fascinating to discover from the 

interviews a clear pattern of evolution and metamorphosis both in 

structure and function over a period of years. The tenants' 

associations in particular all evolved towards the provision of 

social/leisure activities as the main focus of their work in a 

period of eighteen months to two years from the original issue 

(of the rent rebate scheme). If they had not achieved this trans- 

formation by the end of that period they invariably folded up. 

Objective factors such as the existence of a tenants' hall or 

suitable meeting place on the estate played an important part in 

determining the outcome as well as the morale of the organisation 

in the aftermath of the rent strike. It should not be forgotten, 

of course, that apparently socially orientated tenants' associations 

nevertheless almost always concealed a hard-core of political 

activists (often Communist Party members) and that information 

exchange and individual grievance handling is constantly taking 

place within the weekly activities of the organisation. The issues 

that are adopted and/or services provided by the action groups are 

more definitely the prerogative of the small nucleus of leading 

activists. 
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THE ACTIVISTS. 

Whatever the quantity of work engaged in and the numerical 

size of the organisation there is always a small group of activists 

at the helm. In common with the findings of a number of studies 

of voluntary organisations the 'social profiles' of the group 

activists were found to be untypical of the population generally. 

Critics of the groups have ample evidence to support the contention 

that voluntary associations and especially their leaders are 

unrepresentative. It is a truism of political sociology that 

leaderships are rarely representative of the average citizens but 

it is surprising to find such emphatic evidence of this among the 

'grassroots' organisations. 

The Michels thesis that 'who says organisation says oligarchy' 

is certainly vindicated even within these small community groups. 

Michels' work is valuable to the student of local politics because 

he shows the complexity of the relationship between leaders and 

members and compels us to look closely at what groups claim for 

themselves in the public forum and at their internal practices. 

His pessimistic conclusion about the problems of establishing 

healthy, democratic practice is a very practical lesson and warning 

to community groups. The 'Iron Law of Oligarchy' can be seen, 

however, so far as the groups are concerned, in the light of a 

number of countervailing factors. The representative principle 

is strong in English local government and the groups are compelled 

to prove a degree of representativeness to support their negotiating 

positions. In addition, the memberships tend to have instrumental 

attitudes towards the group and would only become involved at 

crucial points in a campaign. Their work might best be interpreted 

in the light of Crick's understanding of public participation: 

'... we are only at the beginning of seeing democracy as 

communication - as the maximization of a free flow of information 
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and the enhanced guidance of a far more positive feedback of 

information and knowledge between rulers and ruled. Participation 

in societies as large as ours is valuable only if it leads to 

increased communications-'(13-3). 

Unfortunately the groups face a local government system which 

is at best ambivalent towards voluntary effort and at worst down- 

right hostile. The 'free flow of information' which Crick speaks 

of is inhibited by managerial prerogative in the executive wing 

and by apprehensive political parties which tend to see the groups 

as a challenge to their power. The position of the groups is 

similar to that of a trade union negotiating with an employer over 

disclosure of information for collective bargaining purposes. 

There is no ready or freely given exchange of information leading 

to rational action. 

IMPACT ON POLICY. 

The extent to which the groups would themselves claim to have 

changed the policy of the Council is limited. Their interests in 

general are too parochial for anything except a limited critique 

of policy. They certainly have not been offering a sustained, 

strategic criticism or suggesting radical alternatives. They have 

been saying that so far as their areas are concerned council policy 

does not suit the particular circumstances; or that there are gaps 

in provision. The responses of individual groups to policy issues 

may therefore vary quite considerably. For example, a number of 

groups were completely opposed to the idea of total clearance of 

their area, or of some parts of the scheme, while others did not 

oppose clearance proposals but objected to the methods of implemen- 

tation, especially timing and phasing. Most of the groups claimed 

a high degree of success in promoting their point of view and. 

ultimately in changing the course of events. The Council were 
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amenable to alterations in phasing or to introducing phasing so 

that disruption to the life of the communities was minimized during 

clearance and on-site re-building schemes. Skilful opposition to 

one clearance scheme eventually led to its abolition and later the 

declaration of a series of General Improvement Areas - taking 

advantage of the 1969 Housing Act. This Act represented for the 

first time in a generation of housing policies the view that 

clearance was not necessarily the solution to the poor quality of 

the British housing stock. But the impetus for this change of 

direction in policy in the Sheffield context was undoubtedly 

provided by the campaign of the action groups. Subsequently it 

became Council policy to co-ordinate clearance areas with improve- 

ment areas in any particular locality but this re-orientation was 

also subject to criticism from a number of groups who pressed for 

improvement work to be done ahead of the redevelopment programme. 

In addition, as reported by the Town Clerk's Research Section, 

pressure from a number of action groups channelled money into 

small areas through intensive improvement schemes. These areas 

gained at the expense a greater number of better placed residential 

zones which would have benefited from a limited injection of 

capital. For example, in the Pitsmoor area of Sheffield 552 houses 

in one neighbourhood were programmed for clearance in the 1978-81 

period. However, due to action group pressure, the area was 

eventually created a General Improvement Area with a commitment 

of high expenditure and an intensive programme of internal and 

environmental improvement to ensure at least 30 years future 

existence. Decisions such as this pulled resources into relatively 

few, poor areas needing a great amount of work - but saving them 

from the bulldozer - rather than spreading resources into less 

marginal zones. That such decisions were taken testifies to the 
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ability of some groups to intervene successfully to defend a 

parochial viewpoint. Whether these changes of policy were in the 

best interest of the city as a whole under conditions of scarce 

resources remains debatable. For current purposes the important 

point is that the decisions occurred at all. 

In other policy areas many low level decisions were taken in 

response to action group pressure. Details in the draft District 

Plans were altered on the suggestion of the groups and on two 

occasions the boundaries of the Plan areas were changed to meet 

the requirements of local groups. Indeed, the Planning Department 

itself sponsored a number of 'public participation' exhibitions 

precisely to monitor local opinion and the action groups were only 

too willing to respond. So far as the council tenants' organisat- 

ions are concerned their impact on the initial rent dispute with 

the local authority is difficult to determine. A rent rebate 

scheme was eventually carried through but as Hampton suggests, 

'... the alterations made in response to the protests indicated 

that the tenants' campaign was effective. Both party groups on 

the city council changed their policy during the course of the 

dispute. '(13.4) As this dispute receded into history and the 

tenants' associations turned increasingly to leisure activities 

and welfare provision there have been few attempts to intervene 

directly in housing policy. At the level of the neighbourhoods, 

streets and individual homes, however, there is an incessant stream 

of correspondence and representation to the various departments of 

the Council over aspects of the local environments - the provision 

of pedestrian crossings, bus shelters, new pavements, street 

lighting, the welfare of the elderly and the young and the 

conditions and state of repair of individual houses and flats. 

The associations, acting as advocates on behalf of the tenants, 

are constantly monitoring their estates, discussing priorities and 
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the detailed implementation of changes and improvements. Without 

being able to quantify accurately these demands and questions or 

measure the extent to which changes actually reflect pressure and 

bargaining, in any single year the sum of the hundreds, even 

thousands, of small negotiations must be considerable. 

COMMUNITY AND BOUNDARY SELECTION. 

The groups often find it necessary to reflect in their choice 

of constituency similar or identical boundaries to those used by 

the agencies. This is part of their attempt to build a negotiating 

case with the authorities or at least to establish a rapport; 

literally, common ground. That the groups have to concede a 

bargaining stance over the very fundamental issue of defining their 

'community' reveals their defensive position. As community groups 

there is a groundswell of opinion that localism is an inherent part 

of their distinctive character. People readily identify with areas 

which are immediate to them and have been shown to take a keen 

interest in their 'home areas' or neighbourhoods. But the 

'political' boundaries which the groups are forced to adopt are 

far bigger than the homely neighbourhood areas. The groups are 

thus caught in a tension between adopting territorial units which 

are expedient for the purposes of bargaining and the more restricted 

horizons of the 'social' communities. Invariably they defer to the 

former because of the demands of their political campaigns and 

because for other purposes they can and do devolve into smaller 

units. But this situation highlights the groups' pragmatic view 

of community; and that the 'home area' is not yet in itself the 

territory from which to develop political action. Whether indeed 

there is any definition of community that helps to demonstrate how 

Political activity develops in an urban context has been called 
into question by the work of Castells. As we have seen in 
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Chapter Nine, Castells argues that the term 'community' should 

be rejected because it is an ideological concept; although he 

recognises the geographical coincidence of what he calls a social 

unit and a social system. There is nothing that distinguishes 

the term 'community' from the social relations of capitalist 

society in general. However, Pickvance with his notion of a 

'sociology of community' and in particular Rex in his development 

of the Sparkbrook study are critical of the 'hardline' Marxist and 

neo-Marxist position for not considering all the circumstances of 

how Political action is mobilized in the urban context. According 

to both Pickvance and Rex this should include such things as the 

context of an issue, the nature of the organisations involved, 

other sources of loyalty, the value systems of the participants 

and activists and we might add the social characteristics of the 

communities themselves. This thesis has sought to discuss such 

factors in relation to the Sheffield groups. To reject, as Castells 

does, the idea of community and community groups as irrelevant 

unless they are part of an 'urban social movement' has led to a 

tautologous position which defines groups in terms of certain types 

of achievement. As Pickvance suggests, '... the survival and success 

of such movements depends on the resources they are able to obtain, 

free or through social exchange, from organizations in the 

community, from higher levels of hierarchies, and from the personal 

networks and multiple positions of-their members. This is true 

irrespective of whether the underlying theory of political action 

stresses mobilization of the base, institutional means, or personal 

relations... ' The evidence from the 'community studies' as well 

as, some of the work of new schools of urban theory testify to the 

fact that the nature of the communities and how they are structured 

is crucial to understanding the types and character of the political 

organisations that come from them. 
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The instrumental view of community is characteristic of the 

nature of 'community' in twentieth-century urban civilization - 
fragmented and transitory. Community means different things for 

different people at different stages in the life cycle. The 

theoretical explanation of this situation is found in Janowitz's 

concept of the 'community of limited liability' in which people's 

involvements are both partial and increasingly specialized under 

the impact of outside pressure. (13.5) As external institutions 

and agencies change so the meaning attached to community undergoes 

adaptations and metamorphosis. Janowitz thus showed the crucial 

role of extra-community influences in the process of defining 

community. Politically this argument might be adapted to support 

a greater emphasis on localism because the areal basis of govern- 

ment is not simply a question of administrative efficiency in 

relation to size of area but raises the issue of what are 'meaning- 

ful Political communities. '(13.6) Wood argues that the stress 

on function has meant that little attention has been paid to the 

problem of considering the organisation of government in relation 

to a group's ability to express preferences. In a similar vein 

Hampton, in his study of Sheffield, argues that a healthy political 

Pluralism is one way of counterbalancing the large administrative 

units of local government-(13-7) But the problem remains that 

without an agreed definition of community it is very difficult to 

suggest what rights and responsibilities should be devolved into 

the local areas. 

FORWARDS TO GRASSROOTS DEMOCRACY:? 

Definitions of democracy are as old as democracy itself. 

As our social systems have increased in size so interpretations 

and definitions have flourished. Everyone agrees with the signifi- 

cance of democracy but there is little agreement about what it 
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actually is. In its purest, literal, sense, which today has 

strong syndicalist overtones, all the citizens participate in 

running the decision making machinery. But in one version of the 

American pluralist theory it can mean quite the opposite. The 

people periodically select their governing elite and beyond this 

mass participation is actually a threat to 'democracy' and in any 

case it is an observable feature of modern society that people do 

not Participate in politics, thus 'apathy' is a central feature of 

contemporary democratic systems, and essential to its preservation. 

As Pateman has shown, however, this view of democracy, originally 

proposed by Schumpeter and advocated by many Anglo-American writers 

on the subject, contains serious errors both of factual analysis 

, and theoretical perspective. The assumptions which nearly all 

this school make, that 'democracy' refers to the ngtional 

institutions, to the ruling elites at that level, to the primacy 

of periodic elections and above all to the dangers which would 

arise to the stability of the social system if the electorate 

should endeavour to participate other than in selecting the ruling 

group, are in almost every respect misplaced. Moreover, 'It is 

not difficult to see that, for the theorists under consideration, 

these standards are those that are inherent in the existing, Anglo- 

American democratic system and that with the development of this 

system we already have the ideal democratic polity. '(13.8) 

Pateman's argument suffers, however, from not exploring the central 

notion of the 'theorists of contemporary democracy' which is the 

Plural nature of modern society and the role of government within 

it. The justification for the idea of periodic re-selection of the 

ruling elite is not simply that the masses are apathetic or incap- 

able of more direct involvement in the political system (although 

that is certainly implied in many of the pluralist writers and 

sometimes explicitly stated) but that the citizens are able to 
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express their will and self-interest through membership of local 

and national pressure groups which lobby government on their 

behalf. Wolff in his critique of pluralism identifies two 

principle pluralist theories of the relationship between groups 

and government: the 'referee' theory, in which the job of govern- 

ment is to lay down certain rules within which conflict and 

competition occur; and second, the 'vector-sum' or 'give-and-take' 

model wherein government issues laws which reflect and are shaped 

by lobbying and pressure brought to bear on the legislators by the 

Plurality of organisations in society. (13.9) Dahl in particular 

has developed the rationale for this theory and a considerable body 

of evidence in support of it. He claims to be able to demonstrate 

the fairness of the system, both empirically and prescriptively, 

because groups which lack access to certain resources, say money 

or manpower, can compensate in other directions by, for example, 

organisational skills or personal contacts, or by forming coalitions 

and alliances with other groups. Participation in the decision- 

making process of government is, therefore, neither necessary nor 

justifiable. As we have seen, however, the evidence of this thesis 

suggests precisely the opposite of the influential American version 

of Pluralism: the groups are parochial and attempts to build 

coalitions are rare and have been short-lived, group resources are 

unbalanced and they do not see themselves as being in competition 

(or conflict) with other groups. 

In summary form, the two major propositions of the pluralist 

model of society and political organisation fail on two counts. 

First, because the idea of society as a kaleidoscope of groups and 

collective interests mediated by government is not an empirically 

accurate model. For example, as Bachrach and Baratz have shown, 

no account is taken in the pluralist model of government of the 
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Power of 'institutional bias' and of 'non-decision'. And second, 

following from this initial proposition, the rationale for the 

exclusion of ordinary citizens from active involvement in decision- 

making and government, apart from voting, cannot necessarily be 

justified except in terms of the internal logic of the pluralist 

model; in short the pluralist position is tautologous. 

There is no doubt, however, that 'traditional' democratic 

theory always presupposed an immediate and evident relationship 

between the individual citizen and government. As Wolff points 

out, "Whether in the form of 'direct democracy', as Rousseau 

desired, or by means of the representative mechanism described by 

Locke, the state was to confront the citizen directly as both 

servant and master. "(13.10) Pateman shows that Rousseau's idea 

of participation included not only the access of citizens to the 

decision-making process and a means of protecting individual 

interests but more important than these is the psychological and 

educational effect on the individuals. '... the central function 

of participation in Rousseau's theory is an educative one using 

the term 'education' in the widest sense. "(13.11) Once the 

method of participatory government has been established the whole 

system becomes self-sustaining and increasingly effective because 

the more a citizen participates the more "? ° 'he is of doing so and, 

it should be added, the freer he becomes because he is at least 

partly responsible for the laws of the society. For later theorists, 

in particular J. S. Mill, it was logical for this educational/ 

participatory experience to be primarily related to the local level 

of government. "We do not learn to read and write, to ride or swim, 
by being merely told how to do it, but by doing it, so it is only 
by practising popular government on a limited scale-that people 

will ever learn how to exercise it on a larger. "(13.12) 

}J. S. Mill further proposed that industry as well as local government 
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was an arena in which individuals could be educated into the 

practical government of society. With the development of private 

enterprise industrialism there was an additional arena of decision- 

making over which individual citizens needed to exercise a similar 

control by active involvement in the decisions of the company. 

Pateman follows this conception of Mill by presenting evidence in 

support of the participatory theory of government in an industrial 

context where a sense of 'political efficacy' is developed especially 

in lower level decision-making. 

A number of comparisons may be drawn between Pateman's 

observations concerning decision-making and participation in 

industry and the position of the politically active community 

groups in Sheffield. The involvement of skilled workers in the 

factory organisations and in the Sheffield tenants' associations 

is a particularly striking comparison especially as many of the 

associations' leaders were active trade unionists. This confirms 

the evidence from the community studies that skilled workers take 

more easily to participative activity as a means of confirming 

their social status within the manual classes of workers. Skilled 

workers traditionally take a leading role in industrial and trade 

union activity. Political theorists, in the traditional school of 

democracy from Rousseau onwards, would predict that activity in 

the industrial context and in the communities would be mutually 

reinforcing. A comparison may also be drawn between Pateman's 

finding of greater interest in 'low level participation' - shop 

floor issues - and much of the day-to-day activity of the tenants' 

associations and the action groups in monitoring and bargaining 

over the condition of the estates, areas and individual properties. 

Far from being a retreat from 'political' activity as some comment- 

ators suggest, these issues whether on the shop floor or on the 
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estates are the staple activity of working class organisations 

in which leaderships are tried and tested and the organisations 

. 
themselves established. Time and again the community studies 

imply or point directly to the conclusion that working class 

organisations are normally instrumental in their functions. Thus 

it would be wrong to see the evolution of the tenants' associations 

from their initial confrontation with the Council to the more 

stable, long-term activity of providing services to the estates as, 

in some senses, a defeat or a retreat into non-contentious social 

activities. We have shown that within these day-to-day activities 

there is a constant accumulation of low-level gains for the 

communities. And within the groups the potential exists to break 

out into more direct political action although many of the 

associations are chastened by their previous experiences and wary 

of running into unnecessary 'trouble'. This is not to say that a 

challenge to the policy of the Council could not be mustered if 

circumstances required. But that level of activity is only an 

occasional recourse because it is large scale, involves a great 

deal of work and is known to be difficult to sustain. As we have 

shown, there is a high level of concealed self-help, welfare and 

bargaining activity within the routine functions of the associations 

and groups and this is important work not only for the experience 

which the participants gain and the evolution of community organis- 

ations but for the sheer quantity of small-scale change which 

results. Neither the neo-Marxists nor the Anglo-American pluralist 

position should disparage the self-activity of working class 

communities as irrelevant except for certain prescribed functions. 

For as Rex suggests, the mechanisms of the development of political 

activity, in Marxist parlance the question of how a 'class-in-itself' 

becomes a 'class-for-itself', are highly complex and subtle processes 
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in which appearances need to be carefully examined. 

Careful examination should also be given to the implications 

for the existence of such groups on the representative system 

currently operating in local politics. The representative model 

of democracy allocates local councillors the task of mediating 

between the electorate and the local government. But, as we have 

shown, events and changing circumstances have found the councillors 

under increasing pressure and the needs of the public in some 

important respects are not being met by them. A diminishing degree 

of accountability between councillors and public has not been 

matched by any change in the representative system. It has always 

been the strength of the liberal view to recognise and adopt change 

when necessary. As was suggested in Chapter Twelve the idea of 

Neighbourhood Councils might be the most effective and fair way of 

utilizing the energy of these groups. Their self-help activity 

is typical of what Neighbourhood Councils would be expected to be 

involved in - managing tenants' halls, producing community news- 

sheets, providing pre-school playgroup facilities, blankets for 

the elderly in the winter, tree planting campaigns and so on. 

These things simply are best done at the level of the communities 

themselves. In their advocacy role the Councils would not be 

challenging the established representative system; the groups do 

not see themselves as being in competition with the political 

parties. Rather, their plethora of invention and energy should be 

seen as complementary to the overview of policy that councillors 

are required to take. Neighbourhood Councils could help encourage 

voluntary initiative, provide funds for a selection of local 

services and perhaps give the voluntary movement a broader view 

of the issues and problems of scarce resources outside their 

parochial interests, because the groups are extremely inward-looking. 
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Their activities are quite different from those of the local 

Political parties and could be an important and healing comple- 

ment to the over-stressed local government. The groups do not 

seek conflict but often have it thrust upon them. They do not 
threaten the equilibrium of the existing local government system 
but to ignore their warning could indeed be threatening. These 

groups and the idea of Neighbourhood Councils should be seen within 
the best traditions of British local politics. To recall the words 

of J. S. Mill, "... it is only by practising popular government on a 
limited scale that people will ever learn how to exercise it on a 
larger. " 
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APPENDIX A 

The organisations which were included in this study are as 
follows. In each case the Chairperson and Secretary of the 

group were interviewed as it was thought likely that they would 
be the most knowledgeable members. 

Name of Group Name of Date 
Interviewee 

Brightside and Grimethorpe Mrs. A. Jackson 
d f 

25/11/74 
28/11/74 Action Group (BGAG) Mr. or C. Brails 

Broomhall and Broomspring Mrs. A. Howard 10/1/75 
11/1/75 Action Group (BBAG) Rev. A. Belling 

Broomhill Action Neighbourhood 
G ' 

Mr. T. Cooper 25/11/74 
20/11/74 roup (BANG) ý Mr. P. Seyd 

Crookesmoor/Mooroaks Action 
G 

Mrs. T. C. Baker 
k 

28/11/74 
29/11/74 roup (CMAG) + Mr. er R. H. Par 

Darnall Action Group (DAG) Mrs. Unwin 22/11/74 
20/11/74 Mr. Hamilton 

Ecclesall Road Action Group (ERAG) 
Mr. 
M 

G. Garton 
k B 

12/1/75 
17/1/75 r. e ur 

Fir Vale Action Group (FVAG) Mr. T. Dale 2/12/74 
10/12/74 Mr. F. Hawley 

Heeley Action Group (HAG) Mr. Gillet 
26/12774 Mr. Dunthore 

Mosborough Ward Action Group (MWAG) Mrs. D. Walton 
ht i W 

2/12/74 
19/11/74 Mr. g r S. 

Nether Edge Neighbourhood Group (NENG) Mrs. P. Rodgers 27/2/75 

Pitsmoor Action Group (PAG) Mr. R. Crowder 
t 

3/3/75 
7/3/75 Rev. J. J. Vincen 

Sharrow Action Group (SAG) Mr. R. Inchliffe 9/12/74 
Mrs. H. Webster 12/12/74 

Walkley Action Group (WAG) Mrs. Collett 12/12/74 
Mr. R. Stansfield 23/11/74 

Wincobank Action Group (WBAG) Mrs. McDermott 28/11/74 
Mr. A. Robinson 28/11/74 

Woodhouse Action Group (WDAG) Mr. B. Cairns 2/12/74 
Rev. R. Harrison 4/12/74 

+ This interview was not completed and is not included in the 
statistical evidence. 



Name of Group Name of Date 
Interviewee 

Arbourthorne Tenants' Mr. W. Maris 
k 

19/11/74 
Association Mrs. P. er Par 

Birley Moor Tenants' Mr. R. Capps 
t 

4/1/75 
4/1/75 Association Mrs. B. on Bar 

Broomhall Tenants' Association Mrs. D. Askham 1/12/74 
12/12/74 Mr. K. Reid 

Foxhill Tenants' Association Mrs. R. Tingle 15/2/75 

Gleadless Valley Tenants' Mr. K. Randall 16/12/74 
2/12/74 

4 
Association Mr. J. Bellamy 

Greenhill/Bradway Tenants' Mrs. Clarke 
25/12/74 Association Mr. K. Smith 

Kelvin Tenants' Association Mr. W. C. Woods 15/11/74 
3/1/75 Mr. E. Bordon 

Lansdowne Tenants' Association Mr. N. Barrat 16/1/75 
4/2/75 Mr. L. Burgin 

Littledale and Bowden Tenants' Mr. S. Brown 11/2/75 
Association Mr. K. Jones 

Manor and District Tenants' Mr. P. Coe 3/2/75 
5/2/75 Association Mr. M. Brown 

Norfolk Park Tenants' Mrs. J. Hubbard 2/12/74 
9/12/74 Association Mr. E. Colley 

Parkhill Tenants' Association Mr. N. Parkin 7/1/75 
11/1/75 Mr. J. Smith 

Parsons Cross Tenants' Mr. E. Moore 13/12/74 
13/12/74 Association Mr. J. Stringer . 

Scowerdens Farm Tenants' Mrs. D. Jackson 
l 

12/12/74 
6/12/74 Association Mr. E. ey Bai 

Shiregreen Tenants' Mr. K. Hattersley 11/1/75 
15/1/75 Association Mr. R. Jones 

Southey Green Tenants' Mr. E. A. A1lsopp 2/2/75 
Association 

Wybourn Tenants' Association Mr. J. Ogden 18/11/74 
/11/ 4 Mrs. S. Jones 7 17 



APPENDIX B 

THE INTERVIEW SHEET. 

It can be seen that the survey, which appears overleaf, 
is arranged in such a fashion that the replies can, where 

possible, be coded. After conversion to punch-cards a simple 

computer programme was devised to print out the totals and 

percentages. This technique proved to be quick and reliable 

and provided clear, accurate data. Correlations were not devised 

as it was felt that the benefits of this quite complex statistical 
technique would not repay the necessary investment of time. The 

basic data combined with the verbatim comments of the interviewees 

gave a very adequate foundation for the research. 



ADDENDUM TO APPENDIX B. 

The decision to interview the chairmen and secretaries 
of each group was taken in order to provide corroberatiom of 
information both about the general style and characteristics 
of the group and the factual data. Two respondants also 
provided a broader cross-section of "activist" profiles than 

---would otherwise have been available. However, the use of a 
simple computer programme to count and tabulate some of the 
data introduces the possibility of d;. This is because 
in the form of a computer print-out it is not possible to 
identify discrepancies of factual information supplied by 
the two respondants from each group. A check of the information 
supplied in the tables used in the text (by manual re-examination 
of the questionnaire sheets) showed that a high proportion of 
the information supplied by respondants from the same group 
corresponded. When'they occurred, dq ý were due either to 

'small factual discrepancies which by chance were coded into 
different catagories or represented legitimate differences of 
view, or attitude. For example, respondants without access to 

records of attendace at public meetings had to rely on memory; 
a differenceof perhaps only 20 or less in their estimates 
could have resulted in the scores being marked in different 
codes. It is important to know whether differences of attitude, 
when they existed, which was not often, between a group's 
chairman and secretary are significant. There were in fact no 
cases that could be traced by a manual examination of the 
survey forms where views totally diverged. The discrepancies 
occur, therefore, in the emphasis or weighting a respondant 
chose to give. The feeling of the author is that these differences 
of shading do not alter the basic patterns which the tables 
attempt,, to describe. There are, on the contrary, positive 
advantages to being able to verify factual data and involve a ux- wider spectrum of group representatives intro the survey. 

_ý:,. 
, ýýý 



SURVEY OF SHEFFIELD ACTION GROUPS AND TENANTS'ASSOCIATIONS. 

Name of Interviewee ........................... 
organization ..................... 
Position in Organization ................... 
Date .............. 

Page One. 

SECTION A. ORGÄNIZATION. 

ql. How long ago was the CAsetu 
Iý 

P" 
lan'73 

-Dea'74 '72- " '73 
n '71- n '72 
n '70- n '71 

it '69- of 170 
it '68- " "69 
n 167- n 168 

Before Jan 16 

q2. Could you tell me why the G/A was set up? TGhAn+A RAi 
(Code all that apply. Probe"Which was the most Welfare 

important? ")Record details. 
Repa 
Repai rs., - Clearance _ Planning Pr 
Social, i 
Other 
Dgý 
NA 

0 

q3, What are the activities and issues which the G/A Tenants' Hall 
is now involved with? Welfare 

(Code all that apply. Prompt"Which are the most Renta 
impotant at present? ")Record details. Repairs 

Clearance 
Planning Pro2- 
Social 
Other 
DK 
NA 

44. Has the G/A'been involved in anything else other 
than those you have mentioned? 

Reoord details. 

...... . ... ..... .... ...... ..... .... ..... ..... ...... . .... . 

000a00 00.. 0.. 00.. 0.0.0.0... .0.... 000. .09.... ..... .... . 

q5. Is there a formal membership scheme by which people Tea 
join the G/A? No 

Other 
DK 

IN 

q6 If"No"atg5. 
How then do you identify where your support comes 
from? 

Record details. 
...... ...... ...... . ... .. 000 00000 .... ...... .......... . 

0000000600000.0 0............;... ......... 

i 



rage TWO. 

q7 - If"Yea"at q5. 
How do you recruit your membership? 

Record details. 
.......... ... .............. ...... .... ............. ..... .. 

.... ...... ........ ..... ... ....... . ... . .... .... ....... .. ". .. 

.00 00000.0009* 00000.0.... .0.. . ....... 0 .. SSSSSSS 6000... 0.0 

q8. Do the members pay a subscription? 

q9. In a full year how much'should each member have 
contributed? 

ijI O. How often is the subscription collected? 

Yeti 
N 
D 
R 

5U - lop 
20 25 

! 

-ý 501 Over50 
DK- 

Exact amount ...... 

Weekly 
Fortnight 
Monthly__ 
Quarterly 
Annually, 

� Other- 
DK 
NA 

q11- Do you have any other source of finan, cei Yes 
Record details. Probe"What are these? " No 

...... ................................................... D 

........................................................ . 

(12. What is the G/A's current membership? 

q: 13- What is the largest number of members you have had 
at any one, time? 

q14. When was that? 
Record date. 

SECTION B. MEETINGS. 

Now could we look at the meetings that your G/A 
holds. , 
q15. Does the G/A hold public meetings, I mean meetings 

which non-members can attend? 

0-i4_ß 201-300 
11-2 301-40 
26-5 401-50 
51-10 50OL-C00 
100-200 Over " 
Exact number ..... 

0-10 201-300 
11-2 301-400 
26- 401-505 
51-10 501-600 
1OL-200 Over 
Exact number ..... 

11-25 301-400 
26- 401-500 
51-10 501-600 
1OL-200 Over "_ 

DK 
RA 

Yes 
No 
DK 
NA 
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q16. Does the C/A hold membership only meetings? 

q17- How many public meetings have you held in the last 
twelve months? 

18. Were these held at regular intervals? 
If "No"Pompt"At what interval? ") 

q19 - What was the main business of the last public 
meeting? 

Record verbatim. 
..... 00000000000000.00.900.00... D000.00900000-0090. . ... ... 

. ....... ...... ... ..... ........ ........ .. 00000 00000900.000 

900000.00000.00........ 0 ... 0.00.0.00.0.0040.0.. 09.0000.000 

q2O. flow many people were at this meeting?, 

q21. Was this the largest meeting? 

Yea 
No 
DK 
NA 

06 
lt 

8_ 

1Q 
00er 

DK 
NA 

Ye iL_ 
No 
Other 
DK 
N 

0-1 101-200 
11-2 201. -300 
26-50 301-400 
51-10 Over400 
DK 
NA 

Yes 
N 
Other 
DK 
NA 

If "No"zt ask q22-23- 
q22- 1Vhich was the largest public meeting in the last 

twelve months? 
( probe. "Shat was the-main business? ")Record details. 

00 ....... .. 000-00.00..... ......... . ...... ......... . .... ... 

. ... .... ... ....... .... . ....... ...... ........ ...... .... . 

q23, How many people were at this meeting? 

If"yes"atgI6gask q24-30 
q24. How many membership only meetings have you held in 

the last twelve months? 

0-10 101-200 
11-25 201-300 
26-5 301-400 
51-10 Over400 
DKK - NA 

7 
@ 
9 
10 

5 OverlO 
DK- 
NA 
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25. Are these held at regular intervals? 
Ifij! "No"prompt"At what interval") 

q2 6. That was the most recent membership only meeting 
19 -about? 

Record verbatim. 

.:.. ".... ..... . ..... ............ ....... ..... .... ....... ... 

;9 
q27 . How many people were at this meeting'? 

q2g. ° Ras 
-last 

Yes 

0 the 
D 
NA 

O-10 
11-25- 
26-5Q- 
51', -IOC 
1]011-20 
D 
NA 

this the largest membership only meeting in the YeiLý 
twelve months? No 

D 
N 

If"No"at q28 
q29. -7hich was the largest meeting? 
(Probe. "Nhat was the main business? ") S 
........... . .... . .. 000.. 0.. 00. SSSSISSI... . ......... . .... . 

0.. 009... 0.0.. 0.. 0... .. 0........... 0 .. 000.0.0.......... 00 

q3O. ' How many people were at this meeting? 

q31. How do you normally publicize your public meetings? 
(Code all that apply. Prompt"Which is the most important 
method? ") 

........... ........ ............ .... ....... .......... ..... 

If " Newsheet"not mentioned at q31 
q32. Does your c; /A have a newsheet? 

q33" How many editions have you had in the last twelve 
months? 

I 

0-10 
11-2 
26-5 
51-1 
101- 

N 

Presg_ 
notice B 
Newsheet 
Knocking 
TV/Radio 
Leaflet_ 
Other 
DX 
NA 

201-300 
301-400 
401- 500 
501-600 
Over600 

xact No.... 

201-300 
301-400 
401-500 
501-600 
Over600 

act r0.... 

/ 

Yes 
No 
Other 
DK 

4 NA 

Q- 7 
IL a 

9 
1 

41 
5 12 

Over12 
DK. 

NA 
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q34. At what interval is it brought out? Fortnightlý_, 
Monthly 
Bi-monthly 
Quarterly 
Half year 
Annually 
Irregular 
Other 

N 

q3-4- tiow many copies of the last edition were brought 0-50 3031-400 

out? 51-10 401-500 
101-200 501-600 
201-300 601-700 
D Over700 
NA , xactNo..... 

q35- Who does it go tot 
(probe "I mean to members only, the whole district or what? ") 

. .... ..... ....... ...... . .... 
....... .....;.. "..... �". "... " 

...... ".. ". S.... *00000* .... ... .. . 000000 ..... .. 000.... &a 

q 36. Has your G/A got its own facilities for printing/ Yes ' 
duplicating? K 

Other- 
DK 
R 

q37. One way in which some organizations find out Tes 
information about their area is to do survey work. N 
Has your G/A undertaken any*survay s in the area? Other 

D 
N 

If"ues" 
q38. what was the purpose of tine survey(s)? 
Record verbatim. 

..... ... .... ..:.. . ... ..... 
:..... .... ...... ..... .... ... . 

........ . .............................. ........ ....... . 

"....... ..... . ... .... ....... ....... ........... ........ . ... 

q jy. Who was resposible Lur or-arilzing 6ne survey(s)? Cttee 
Sub-ct 
Studen 
Member 
Other 
DL 
NL 

SECTION D. COMMITTEES. 

If we could now look at the comitittee itself. 
q40. How many people are there on the main committee? 1-5 16-20 

6-1 21-2 
1; 1-15 Over25 

q41. Is the committee elected? 

, 
Yes 

qL- (probe for"Yes"or"No°, "How does this work? ") .N 
-Othet_ 
'DK____ 
INA 
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q42. Are any-of the members co-opted, I mean invited to 
join by the committee? 

If "Yea,, 

Te 
No 
Other 
DK 
N 

q43. Is there any particular reason why he/she/they Clergy 
was/were' co-opted? C. W. 

- Code all that apply and details) Studen 
..................................... .............. ..... 

C1l r- 

0.................... ....... ..... ............... ......... 
O ff ice 

"ee ...... ................. ............................... Other 
DK 
NA 

q44" How are the Chairman and Secretary elected? AGM 
(Code reply. Probe method if not elected. ) Cttee 

....................................................... Pub-mttin 

............................................................. Memb-mtti 

... ...................................................... Other 

N 

q45. How often does the committee meet? 

q46" Has your G/A got an Executive'Committee, I mean a 
small part of the main committee to conduct 
business in between the full committee meetings? 

if "Yes". 
cg47" Who serves on this committee, Imean what position 

do they hold in the organization? 
Record reply. 

..... ... . ......... . 
". 

. ... . .... ...... ..... ......... ....... . 

.0....... .. 0.. ..... ....... 0.00.. 00.. 0.. 0.. 0.00... 0 .0000.0 

q48. Has your C/A got any sub-committees? 

Weekly_ 
Fbrtnightl 
Monthly 
Bi-monthly__ 
Quarterly 
Other 
DK 
NA 

Ten 
No 
Other 
D 
NA 

Ye 
N 
Other 
D 
NA 

If"No"go to q54. 
q49. 'What is/are the sub-committees' responsible for? Social.. 
(Code and record I Finance 
. ........ ........ " .. ".......... ......... ....... .... ...... 

Planning 

""". """""".. ". """" .................... """""..... ""... ". "" Welfare-- 
000000000000 """"". "".. ". """... ".... ..... "... """"""". """. " Survey 

......... o.. ........................ .. Newsheet 

Publicit 
Other 
DK 

ýN_ 



Page Seven. 

q50. How many people serve on the sub-committee(s), I 0- 21-30 
mean the total nulaber? 

6-1 31-4(L- 
11-15 41. x- 50 
16-20 Over50 

Exact No..... 

q51. Do the sub-committees meet on a regular basis? 
Record verbatim. 

.......................................... 
:.............. 

q 52. Are the members of the sub-committee(s) drawn from 
the main committee or from the membership or a 
mixture of these? 

Record details. 
.. "... ..... ... "... .... . ....... "... . .... . .... .... .... .... 

........... ... . .... ..... ..... . ..... ....... ..... ... ... . ... 

q53- Is/are the sub-committee)s) elected? Yes 
(Probe for"Yes"or"No", "How does this work? ") No 

Other 
D 
N 

q54. 'Je have looked at the number of people involved A13__ 
in the committee work but to what extent are the Overt 

rest of the members involved in the activities of Ove 
the G/A? Over4- 

R unning prompt. OverlOj 
1D%o r lee 

NA 

SECTION Z. BOUP: DARI S OTHER GROUPS etc. 

if we could now. spend some time talking about some other 
aspects of the G/A. First of all about other groups in 
the area. 
q55- Are there any other organizations in the boundaries 

of your area who overlap with the aims of your 
G /A? 

Record details. Yes 

....................................................... Othe 

... .................................................... DK 
NA 

q56" Are there any organizatio:, a in your area who Yes 
support the aims of the G/A? N 

...................................................... 
J 0 the 

...................................................... 
k- DK 

.... .................................................. ý. IA 

q57- Is tjLere any opposition to your G/A from other Yes 
orwanizatioDs within your boundary? No 

(Code and record details. Prompt"Why opposition? ") Other 

... ..................................................... 
DK 

........................................................ 
NA 

0.0.0000000.. .00... 0.00.. *0000.0 .0..... 000... .0.. 00000.0 



Page Eight. 

q58* Is there any opposition to your G/A from any Yes 
other organization in the Sheffield area? No 

(Code and record details. Prompt"Nhy opposition? ") Other 

.......... .. . DK ..... .. .. ....... ........................... - 
. .... ................................................... NA 
.... ..... ........ . .... ................... ............. 

q59- Doea your G/A have any links with other volts ary Ye 
associations or groups in the Sheffield area? No 

(Code and record details. Prompt, formal or informal links)D 

. . NA . .... .... .... ........................................ 
..... . .... .......: .......... .... ...... ............ ..... . 

..... ..... .......... ...... ...... ...... ....... .... . .... ... 

q60. Does your C: /A have links with any national Yes 
or(anizations? No 

(Code and record details. ) Other- 

......................................................... DK 

.......................................................... NA 

.. 0.00... 0.00.00.0.00... 00.00.0000.0.00.0.0.0.0.. .. 00000 

q61. For what reasons were the particular geographicall Arbitrar 
boundaries of your G/A chosen? Ward 

___ (Code all that apply and record details) Estate 
.......................................................... 

Planning stu 

......................................................... Clearance__ 

................... ...................................... Natural area 
Other 
DK 
NA 

q62. Are there any disadvantages caused by this choice Yes 
of boundary? No 

(Probe if"Yes" what are they? ) Other 
.... .................................................... DR 
...................... ".................................. NA 

q63. Does your C/A organize itself into smaller units Yes 
which are part of your area? No 

Other 
DK 
NA 

If"No"go to q67. If"Yee"ask q64-66 

which are part of your area? No 
Other 
DK 
NA 

q64. ; ghat type of unit(s) is/are it/they? 
(Probe. separate cttees? Subscriptons? Purpose? ) 
...................................................... 

.................................................... . 

...................................................... 

If'a street group, explain if necessary, ask 
q65. Do they hold public ineetinßs? Yes 
(Probe for details, how many, how often) Xo 

............ ................ .......................... 
ether 

....................................................... DX 

....................................................... NA 

..................................................... .. 

i ____ __.. _ ... _., -.. -----ý 



I 

q66. How many people serve on the*committees, I mean 
the total number? 

Page Nine. 

0-10 41-59- 
11-Z 51-6 
21-30 61-7q- 
31-4(T- 71-80 
D Over80 
NA 

q67. :: ow representative do you think your G/A is of . T. reprst 
the area, I mean do you reflect all shades of opinion Reprst 
within the boundary? Neither reprst 

(Running Prompt) nor unreprst 
Unreprst 
T. unreprst 
DK 

SECTION F. COUNCILLORS. NA 

q68. Are any of the elected councillors for this area Yes 
members of the u/A? No 

(Prompt. lf"Yes", "How many? ") DK________ 
NA 

If"Yes"ask q69-70 
q69. Do any of Lnese councillors hold a position in Yes 

the organization? N 
(Prompt. if"Yes", "+'hat is it? ") DK 

NA 

q70. Do these councillors live in the area? Yes 
No 
D 
NA 

q71. Do any other councillors live in this areaY Yes 
No 
DK. 

- NA- 

q72- Do any of these councillors, who happen to live in Yee 
the area belong to the G/A? No 

Record details. DK 

......... ............................................... NA 
.... . ..... ..... .... ...... ...... ............... ......... . 

q73. now well do yoü think the elected councillors for 
this area understand the problems and issues of 
the area? 

n unning prompt. 

q74. vhat is the attitude of the councillors(for this 
area)tu the G/A? 

Running prompt. 

Well infrmd 
i of rmd 
Neither infrTd 
nor b. d ly in fr 
Badly infr! nd 
V. badly infrmd 
DK 
NA 

V. syrnpth 
Sympth 
oeither syuºp 
nor unsympth 
Hostile 
V . hostile 

N 



Cage Teu. 

SECTION G. AN ISSUE: 

I should now like to look at one recemt issue of local 
concern which has involved you in dealings with the 
1 ocal authorities. (not the Strucure Plan) 

q75- Which issue would you like to chose? 
Record verbatim. 
" ...................................................... . 

. ....................... " ............... ............... . 

q76., How did you first of all raise the issue? 
(Code all that apply and record details. ) 
.................... ..... .................. .......... .. 

. ... ... . ...... ...... ..... ........ . ... ......... ........ . 

Letter to cllr 
Phone cllr 
Visit cllr- 
Letter to Dept 
Phone ')ept 

__ Visit Dept 
Press 
Public meeting 
Contact MP 
Other 
DK 
NA 

q77- What did you then decide to do? Nothing_ (Code and record details) Public. meeti ........ .......... . .... Oboe . .... .... ....... ... .. . 0400009 Rent strike_ 

. ........................................................ Contact ? "P 

......................................................... Contact Dept 
Other- 
DK 
NA 

q78. Was anything achieved as a result of your work? Yes 
(Probe impact on policy) No 
Record verbatim ..........................:.............. Other 
.... ...........:......................................... DK 
.....................,................................... N 
.... ... ..... .... ........... .......... ....... .... ........ . 

q79. how successful do you consider this outcome to be? 

If"No" at q78 
q E30- Why do you think nothing wqe achieved? 
Record verbatim.. * ....... . ............................... 
...:...................... ......... . ...... .... .......... . 

......:.... ............ ........... . ...... 0.. 0.. 0.00.. .0.0 

q 8I. In the course of your involvement in this issue 
did your C/A seek the support of any other groups 
or organizations? 

(If"Yes", probe which organization and why? ) 

V.. successful 
Successful 
Neither sucesfl 
Nor unsucesfl 
Unsuccessfu 
V. unsuccessful 

Yea 
N 
Other 
D 
NA 



Pagr Eleven. 

q82. At what stage did you feel it was necessary to 
contact this/these other organization(s)? 

Record details. 
..:................................ 

................ ..:.. . 

......... ....... . ..... . ..... .... ...... .... ...... . .... .... 

IId now like to ask a few more details about the contacts 
you had with the councillors, the officials and your MP, if 
anye 

q83- : 7ere the coiinclllors invited by the G/A to help 
in this issue? 

If"Yes'! at q83 
q 84. How active were they in trying to resolve the 

situation? 
(Prorapt. Did they attend committee meetings? At a public 
meeting?, that effect did they lave on the outcome? ) 
Record details 

...... 0000.000.009 ............ ........... . 

..... .... ..... . ...................... ............. ...... 

... ...................................... .............. 

......... ........ ...... ........ .... .... . .... ........... . 

Yes 
No 

N 

q85- What contact did you have with the council officials? 
(Prompt. Officer at meeting/committee, seminar, visits to 
Depts. ) 
Record details ............ ............................. 

...... ..... .... .... . ......... .... ................ ...... . 

....... ..... ........ ..... .............................. . 

................................... '.................... 

q86. Did you have any problems in getting in touch with Yes 
people in the various council Departments who could No 
deal with your problem? DK 

(Code and record details) NA 

.... ..........:...................................... .. 

... ..................................................... 

... ..................................................... 

87. Was the UP invited to help you? Yes 
Code and if"Yes" probe !. P's role and activity) No 

DK 
NA 

prompt. Thank you very much for answering those questions 
about your G/A. Now I wonder if you wouldn't mind 
answering a few questions about yourself. 

SECTION H. PiRSONAI DETAILS. 

people in the various council Departments who could No 
deal with your problem? DK 

(Code and record details) NA 

.... ..........:...................................... .. 

.. -0000000 .......................... ............ 0000000 

. ............ ...... ..................... . .... ......... . 

87. Was the UP invited to help you? Yes 
Code and if"Yes" probe !. P's role and activity) No 

DK 
NA 

q88. How long have you-been a member of the G/A? Less than lyear 
2 years 
3 years 
4years 
5years 
6years 
7years 
8years 
Over 8 years 



!ý 
ýýi 

q89. How long have you held your present position in 
the G/A? 

0 

q90. Why did you decide to join the G/A? 
Record verbatim. 
..... ...... .......... .... ......... ....... ......... ...... 

...... . ...... .... ..... . ......................... ....... . 

.... ....... ................................ ............. 

NOTE SE)[ 

q91* How ion-, tLve yuu ilveu at this address? 

q92". How long have you lived in Sheffield? 

q93. were you born in bheffield? 

q94. 
ý 

now many-places have you lived in, in Sheffield? 

q95. nave you ever lived outside Yorkshire? 

If"Yea"at q95 
q96. ror how long? 

I 

Page Twelve. 

Less than 1 year 
2 years 
3 years 
4years 
5 years 
6 years 
7 years 
8 years 
Over 8 years. 

xF-ED lies than 2 years 
2-5 years 
6-lu years 
11-2u years 
Over 20 years 
Other 
Lx 
Ilk 

Less than 2 years 
2-5 years 
6-10 years 
111-2U years 
Over 20 years 
Other 
JJK 
14A 

Ye 
No 

nx 
N 

One 
'l'wo 
Thre 
lour 
r ive 

NA I-_j 

Yea 
No 
Dx 
14 A 

Les than two years 
2-5 years 
6-10 years 

__ 11-2C years 
Over 20 years 
DK 
14 A 



Page 'thirteen. 

q97. how many of your relatives live in 5heffield'r All 
More than hall 
quarter-half_ 
Less than quarte 
none 

NA 

q98. now many of your friends live in Sheffield': All 
More than half 
quarter-half 
Less than quarter. 
None 
DR 
NA 

q99. Are you married, single, widowed, divorced or Married 
separated? Single 

Widowed div 
separated 
Other 
DK 
N 

abed 
gI00. How many people, including yourself, live in your On 
a) household? Tv 
b) How many of these are under shhool age? (Have not Tb 

yet started education. ) Po 

c) 'How many are attending school or other place of Pi 
full-time education? Si 

d) How many, including yourself are inpaid. employment? Se 
Ei 
14C 
Ot 
DR 
Ni 

gIOI. Position, of informant in household? 

q102* Employment situation. 
usually work over 30 hrs a week 
usually work less than 30 hrs a week -i 
housewife not doing paid employment 
never been in paid employment 
retiredkor permanently not working) 
full-time student 
unemployed for six months or longer 

" Other 
DK 
NA 4 

e 
rp 

ree 
ur 
ve 
x 
van 
ght 

me 

. her 

L 

Housewife 
Other adü 
Other 



Page Foutteen. 

g103. i) Job description: present or last paid occupation 
of informant and that of head of household if 
appropriate. 

Informant or informant's Informant's HOH 
husband/father 

......................... ..................... 

....... .... ...... .... .... . ........ ..... .... ... 

... ......... .... . ... . .... ..... ...... ..... .... . 

".......... 00.0.00.0... 0.9.... 0.6.000.0..... .. 

ii) Industry: 
4) Is/was this a nationalised industry/public body 
b Are/were you/is/was he self-employed? 
c Are/were you/is/was he either directly. or 

indirectly in control or responsible for other 
people's work? 

If "Yes"at c) ask: 
d) How many? 

IF no longer in paid employment ask: 
e) In what year did you/he leave your/his last 

employment? 

Educational data. 

q104. 
a) Type of full-time school last attended 

b) 

c) 

Age left school 

Further education. 

/" 

., 8 

Ye 
No 
DK 
NA 

Less than 25 
25+ 
Other 
DK 
N 

197 
1197 
1969-72, - 1965-68 
Before 196 
Other 
DK 

}ý1 man jg /Sec ndar °ypero s a¬ensch§ö mmar 
iilöe11L7räcoIiec 

geýup 

Iceal0 

19, yearsf 
t0 mprehensive/bi-lateral WdnmyInon-IIee°payi g) 

privatef grä mrr agring)/ 

Co. [. eege üo 
. Lb) or 

Other(specify) 
ýDK 
NA 

Enter age.... 
Other 

K 
A 

lone 
: orrIspondence course ; venn c asses 
'eeaccherh raining 

'niversity 
ether 
K 
A 



} 
Page Fifeteen. 

If had further full-time education, ask: 
d) At what age did it finish? 

") Highest qualification obtained: 
(Code only one) 

Home data. 
gI05. nature of present accomodation? 

q106. Would you mind telling me how old you are 

Still at collg/univ. 
Enter age 
Other 

_DK NA 

No qualification 
Full indatria 

CE'O'lhevel/mat ic/ 
ri ynana0 ä1lää tý 

GCE'A'leve i irheýr[ 
RIggRercýCa erlyMp 

MeemEgrehi 
CO tiý f 8- 

orr naerm. a la; e 
pr 

gua}nt. 
Vniv De ree/full medic raining. 
other 

, PR 
NA 

Own property(inc rnoorrt/ 

P anted (private) 
ýtented(Council) 

___Rent 
free 

Other' 
PIA 
DK 

gI07.7o you have the use of a car or any other motor 
vehicle? 

Exact age..... 
Under 18ý 
18-19 
2u-2 
25-34 
35-44, 
45-5 
55-64 
6 5+ 
Other 
No answer 
I) K 
NA 

Yee 
1,10- 
Other 
T) 
NA 

I 



Page Sixteen 

gI08. Now I 'd like to ask you a few questions about your leisure activities. 
I'm going to read out some types of clubs and organizationc that people 

might belong to and I'd like y&u -. to : te11 me if you blong to any of 
them at present. 

Show card(list of clubs and groups) and read out one at a time. 

For each"Yes" ask; 

Are you a committee member or official of that? 

List of organizations and groups. 

A. 

Trai 
Prof 
sit] 

. 
rs( 

Soc: 
Any- 

B. 

sav: 

C. 
Apo; 

D. 

tiEi 

öry 

E. 
A Cl 
soc: 
Aso( 
re l: 

F. 

Chas 

Cöüi 
Any 

G. 
Rats 
Pari 
Has: 
Any 

H. 
A s] 
A c: 
A dý 

Member Official 
is XT VV 

Organizations connected 
with wor . 
e union 
essional Association 

eaguess Býinev. oc1, bicV I, Hb) 

nesc GroupCoor club)(Rotary am er 
al or sports club at work 
hing else connected with work. 

Public Bodies or Committees 
ooaruuo roverrnorrsyi. e na ional ngs, sc ogg vernors. ) 

Qrranizations connected with 
I ica ptt'rty or association. 

with ün g nlans raini 
. caiioo e n 

; ýveninglins iue er aducat. ion 

? ri 9r asp kdefosyP 
h 

U ts; liuici , I3o %äniriýc, 'aae) 

j0 
a 

m¬iü 
ance, Red Cross 

hin else. giving education ; raining. 
Church or 'Ieligious Groups 

cciurcnor croiý missionary ýe y 
, ial club conTiectjd with the church 

other organization connected with pion. 

9 .n nations connected with 
'i xe organization(spastics soc. 

)National r cil'ri o v re a c g 
o cý e l ices So r i 

other welfare group 
Civic or Community Groups 
payers ssocia ion 
nt/te:, cher Association 
dents'Club or eommuni y centre 
other civic group 
Any other group connected with 
leisure activities 
? Orts"tegm or club darts, rifle etc) 
ub for games(bingo, billiards) 
knee club 

? 

I 



Page Seventeen. 
P tT t/ N 

tc 

A my 
*A me 
o: c 

acti 
1. 
A fx 
(Fri 
duii 

A wo 
A yc 
A cl 
Any 

K. 

No c 

`aeninr 
8zamiescaa; 

spr 
:s 

Eir ps 
isic, drama, jazz or art clu 
ycfing aysgyiation, car #91MIr 

. hin else concerned with Joisure 
, vibes. ' 
Any other social club 
*aternal or ex-servicements Club 
emasons, British legion) 

er social club(Townseomens' 
irking men's club 
Guth club 
ub for old people 
other social club 
Anything else not covered her.. 

Clubs or groups at all 

o 



APPENDIX C 

SOCIO-ECONOMIC CLASSIFICATIONS 

The socio-economic groups referred to at several points in 
the text, notably in Chapter 8, are the standard categories 
outlined in the Office of Population Censuses and Surveys, 
"Classification of Occupations 1970". They are as follows: - 

(1) Employers and managers in central and local government, 
industry, commerce, etc. - large establishments. 

ý2) Employers and managers in industry, commerce, etc. - 
small establishments. 

(3) Professional workers - self-employed. 
(4) Professional workers - employees. 

(5) Intermediate non-manual workers. 

(6) Junior non-manual workers. 
(7) Personal service workers. 
(8) Foremen and supervisors - manual. 
(9) Skilled manual workers. 
(10) Semi-skilled manual workers. 
(11) Unskilled manual workers. 

(12) Own account workers (other than professional). 

(13) Farmers - employers and managers. 
(14) Farmers - own account. 
(15) Agricultural workers. 
(16) Members of armed forces. 

(17) Occupation inadequately described. 



APPENDIX D 

STATISTICAL AND MAPPING METHODS. 

Census Atlas Maps. 

The maps of the 1971 Census data which appear in the text 

are taken from the Census Atlas produced by the Department of 

Geography, Sheffield University. These maps plot the values for 

each enumeration district (E. D. ) within the percentage range 

adopted for the particular subject of the map. An E. D. contains, 

in an urban area, approximately 150 households and is the smallest 

unit for which Census data is available. For these maps the data 

was taken from magnetic computer tape and converted into carto- 

graphic form by using a computer-controlled laser graphic plotter 

capable of plotting dots of 5/1000ths of an inch diameter. The 

film from the laser graphic plotter can be used directly with 

black and white printing to give a grey scale of up to 16 tones. 

With 10 tones only required for the purpose of these maps it was 

decided to use two tones of primary colour to create a better 

visual impression. 

Because population density varies consideration must be given 

to these densities in interpreting the maps. The E. Ds are not 

of equal size and shape. For the purpose of identifying particular 

areas (in this case the areas covered by the action groups) it was 

necessary to return to the 6 inches to the mile Ordnance Survey 

maps which mark out and number the individual E. Dsr. Usually 

the boundaries of the action groups fitted accurately to a network 

of E. D?, but sometimes a boundary passed through an E. D. thus 

introducing a small margin of error. These groups of E. Ds, 

representing the action group areas, were then plotted on the 

Census Maps by using grid reference points. Once this painstaking 

process had been undertaken a master copy could readily be trans- 

ferred to each Map. It has only been possible to include a 



selection of the 35 maps which appear in the Atlas due to cost. 

The selection, however, shows the validity of this method in 

identifying and analysing certain social indices for very small 

geographical units. 

Enumeration District Data. 

The information which appears in Table 10.2 and in the text 

of Chapter 10 is based on the individual values for each E. D. 

for the particular index referred to. This data was extracted 

from the magnetic computer tapes of the 1971 Census by a simple 

programme and a subsequent 'print-out'. The print-out identifies 

the name and number of each E. D. in South Yorkshire together with 

the value for the E. D. and it is a simple task to manually total 

the values of the E. Ds in the action group areas and arrive at 

an average for the area as a whole. 
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