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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
80 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'ﬁith the local authorities. Recent research has

revealed a plethora of local organizations: for example, Newton
identified over four thousand in.Birmingham,kthirty;per;cent
pf which are involved directly or indirectly in the péiitical
process.(l1.1l) It is certain that the sheer volume of small-scale
activity by these groups is, in total, making a large, but until
recently unacknowledge@, 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
aboqt the role of community groups which stand at the interface

between the two sides. Two policy areas in particular have been



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



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
agspects of detailed implementation that both the tenants'
agssociations 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 1n the
electoral arena is not a viable tactic. A centrai 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.systemg Chapter Five, examining this theme by
describing the relationship of the groups with their local
councillors and later with the departmental officers, concludes
wi@h an analysis of the communication routes which the groups

adopted in their approaches to the decision-makers. This section



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.(l1.3) 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



distribution; the chapter continues by describing and analysing
the basic elements in the internal organization of the groups,
beginning with the surprisingly coﬁflicated 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'ke& roles in.shaping-theﬁetyle and character
of the group but in common with the evidence of a number ;f

studies are untypical of the general membership in socio-economic
status, educational attainment, 'rootedness' in the city and in
thelr 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 slightiy'modified reasons and with different effect.(l.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



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 Chaptef-Ten this argument
is made in relation to the Sheffield community groups and it is
suggested that they are compelled to adopt a 'political' defini-
tion of community, derived from their negotiating position

vis a vis 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, "....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



and other organizations in the area for these relationships are
important both to the theme of information exchange and also 10
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 Iwelve, 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) Aﬁd.will they be able to fill
the political vacuum left by the parties over certain lissues?

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 setiing 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 govermment 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.



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 gself-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: YThese 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 in



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 beeﬁ fed 1érgely 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 managemeni 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 €lite, central management. While it is
true that by the mid-1960's most local authorities were very
unwleldy 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 environmentalineeds:"
(1.12)

In addition to this strong*cent:alist 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 functionmns.

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."(1l.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



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 o0ld 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
50%.(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

8iltuation. 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
Birminghaﬁ councillors opted for the trustee role, the others
dividing equally between delegate and politico roles. Newton
also shows that younger, newer councillors consider themselves
ag 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
+++.211l members and representatives in the Conservative Partiy
are free to speak and vote according to their conscience."(1.20)

The Labour Party, however, is more vulnerable to criticism

because it baseé jtself 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.m(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 wvalidity 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
Eensington 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 élite 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) founéﬂ-
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."(1.27) But generally speaking, whether in
DLabour 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 thelr

right to vote has given rise to a popular view of widespread
public inertia and wuninterest 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 €lite.
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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. 7T0% 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. Imn 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
Laboufwas three to four times greater than the average for the
cily 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. Irom 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 baéis 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;
"eeeoit 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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